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Preface

PREFACE

This evaluation of DFID’s Ghana country programme is one of a series of regular Country
Programme Evaluations (CPEs) commissioned by DFID’s Evaluation Department.  The
studies are intended to improve performance, contribute to lesson learning and inform the
development of future strategy at country level.

The evaluation was carried out by a team of independent UK, Dutch and local consultants
led by ITAD.  The process was managed by Iain Murray, Lynn Quinn and Shona Wynd of
Evaluation Department (EvD).  This study is part of a wider, rolling programme of evaluations
of DFID’s work in Asia and Africa.

The study period focused on DFID’s programme during the period 2000-2005.  The
evaluation was carried out between August and October 2005.  This included a one week
inception visit carried out by EvD and a two week field visit carried out by the consultancy
team.  The field visit included interviews with DFID staff, local stakeholders and key partners.

In accordance with EvD policy, considerable emphasis was placed on involving the country
office staff during the process and on communicating findings.  They were invited to discuss
findings at a workshop during the evaluation, offered written comments on the draft reports
and participated in a seminar discussing the findings previous to the final draft.

Ghana has been one of the most stable countries in West and Central Africa in recent
years. Despite significant regional inequalities,  it is one of only eight African countries on
track to reach the poverty MDG target.. DFID has played a major role in Ghana’s
development. The programme’s added value can be summarised in three parts. First, the
programme was configured to respond to the 1997 UK White Paper on aid. The PRSP/
MDG initiatives, Monterrey Consensus and Rome Agreement were internalised into the
country strategy and provided a clear vision from an early stage that enabled DFID Ghana
to seize opportunities to lead or work with development partners. Second, DFID’s team
individually and collectively have earned the respect of their peers. The MDBS process
has facilitated a high level dialogue on policy objectives for future reforms with government
and among other donors. Third, DFID’s programme is innovative. Continued funding of
smaller and long running programmes alongside budget support and speedy access to
financial aid have enabled DFID to engage in difficult areas.

Key study conclusions include:

� DFID’s successful move into general budget support was facilitated by a combination
of clear policy direction from London, strong advisory presence in Accra and active
harmonisation efforts by the office as a whole.

� One of the core successes of the programme has been in forestry. Progress has
come because the programme was flexible enough to be innovative and take risks,
and long lasting enough to endure

� The change from field offices to a decentralised Ghana office has brought gains.
However,  the shift to upstream policy and budget support has reduced the time
spent in contact with sector programmes and service delivery.
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� The slow pace of migration towards budget support in education has enabled a
constructive balance between policy dialogue and technical assistance

� Silent partnerships with other donors can be a worthwhile strategy but should be
introduced with care, especially where DFID has a long history of being a lead
partner.

This has been an important lesson learning opportunity for DFID.  The usefulness of the
study findings are the results of the efforts of many people.  EvD would like to acknowledge
the contribution made by the evaluation team itself, but also the active and positive
co-operation of DFID staff and development partners in Accra.

Nick York
Head of Evaluation Department
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Executive Summary

Executive Summary

S1 This report is an evaluation of DFID’s country programme in Ghana. It is the third in
a round of five country programme evaluations (CPE) commissioned in 2005/06. The
evaluation asks two main questions: what was the quality of DFID’s programme and
processes; and what has the programme achieved?

S2 Ghana has been one of the most stable countries in West and Central Africa in
recent years. It has been at the forefront of international attention in the region, and the
first to adopt many initiatives. It is one of only eight African countries on track to reach the
poverty MDG target, but with significant regional inequalities. Three northern regions are
significantly poorer than the south, which enjoys a better endowment of natural resources
and historically has been favoured with capital investment and social services.

S3 Aid flows have benefited from HIPC debt relief and donors responded to the 2002
poverty reduction strategy with a programme of budget support that now represents 40
percent of total aid and 10 percent of the government budget. DFID is a long standing
major donor and opened a decentralised office in 2002.

Programme content and process

S4 Two strategies have informed DFID’s programme during the past five years: the
Country Strategy Paper from 1998 to 2001 and the Country Assistance Plan from 2003 to
2005. Both promoted alignment with government policies and a move towards sector and
general budget support. This evaluation takes the CAP as being representative of the
period as a whole.

S5 DFID’s strategic orientation is clear, but the CAP is stronger at reflecting policy from
DFID’s headquarters than in tailoring those policies to the needs of Ghana. There was
extensive consultation with development partners, government and civil society, but the
Plan lacks analysis of partners’ programmes and DFID’s country office resources. Both
have implications for programme focus, harmonisation and influence.

S6 The portfolio is broad with a rising financial trend in budget support and human
development. It is well aligned with Ghana’s poverty reduction strategy and internally
coherent. But the broad approach is not well focused. Legacy projects have been slow to
close and advisory appointments have driven new programme development. The
governance theme has been unduly fragmented with many small operations, although the
number of budget lines has reduced in recent years.

S7 The programme has moved upstream towards closer engagement with central
agencies and with higher levels of government. DFID staff share concerns expressed by
development partners that advisors now lack the contact and interaction with government
programmes away from Accra that bring intelligence and insight to inform policy.

S8 DFID’s programme arrangements have been stronger on monitoring than evaluation
and there are significant gaps to understanding performance and achievements in sector
programmes such as health, which can help government inform future policy.
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Outcomes and programme effectiveness

S9 MDBS has brought direct benefits to management of the economy and strengthening
of pro-poor expenditures. MDBS has produced beneficial effects in the quality of policy
dialogue, predictability of funding, harmonization of donor policies, government ownership,
and in performance tracking. But the effectiveness of MDBS is being held back by slow
progress with public financial management, especially in the downstream parts of the
budget cycle, managing fiscal risks and with Civil and Public Service Reform.

S10 Information on performance through the OPR/PCR ratings is patchy without clear
trends, owing in part to unsystematic annual coverage. On the whole, the programme has
performed below the target ratings of 1 or 2. Analysis by CAP theme shows solid
performance in human development, rather mixed in pro-poor growth but with significant
strengths in some long-running programmes such as rural infrastructure and forestry, and
positive indications in the more recent private sector development programme. Less has
been achieved in governance, where public sector reforms have lacked national ownership
and political will. The Drivers of Change study in 2004 prompted a better understanding of
underlying constraints and the need for a long-term approach.

S11 DFID is an innovator, but prone to act faster than other development partners. A
policy decision to shift to a shared health advisory arrangement with the Dutch was rushed
into implementation without the support of government or other development partners.

S12 Assessment of achievement against outcomes is hampered by the absence of a
results structure in either the CSP or CAP. The individual elements of DFID’s performance
reporting do not link together well enough to demonstrate how programmes and advisory
work contribute to DFID’s PSA. Assessment by this evaluation is that DFID’s contribution
can be rated as ‘high’ or ‘medium’ in seven of eight CAP objectives; and high for four out of
five relevant categories in the PSA for Sub-Saharan Africa. This is a strong performance.

S13 Movement towards the MDGs, as assessed by the National Development Planning
Commission, finds good progress is being made in overall growth. Basic delivery of social
services is happening, but tackling intractable problems such as regional disparities, and
sharpening the focus of programmes to deal with gender inequalities or to improve rural-
urban differences requires a greater focus in policy and detailed attention to service delivery.
The major concern is the low performance with respect to reducing the proportion of people
who suffer from hunger.

DFID contribution & value added

S14 DFID has made a major contribution to development in Ghana. The added value that
DFID has brought can be summarised in three parts.

S15 First, the country programme was configured to respond to the 1997 UK White Paper
on aid, and the PRSP/MDG initiatives, Monterrey Consensus and Rome agreement were
internalised into country strategy. DFID’s value was in having a clear vision from a very
early stage and seizing opportunities to lead or work with other development partners to
promote these changes.
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S16 The second major element has been DFID’s team of policy advisers. Individually
and collectively they have earned the respect of their peers. MDBS has facilitated a high-
level dialogue on policy objectives for future reforms with government but also among
donors.

S17 The third element is innovation. Continued funding of smaller and long-running
programmes alongside budget support and speedy access to financial aid have enabled
DFID to engage in difficult areas. The best example is forestry, which has tackled a major
export sector, issues of public sector reform, direct financial benefits to poor communities,
issues of governance between traditional authorities and the state, transparency and anti-
corruption.

S18 A number of weaknesses have been identified. Two most prominent are the shallow
analysis in the strategies and the effects from the move upstream.  Neither the CSP nor
CAP present a clear rationale for where DFID’s support should be concentrated and why.
DFID’s over-arching objective of poverty reduction does not emerge as a core entry point
to guide its involvement. The focus on engagement with central agencies and higher levels
of government has moved the programme upstream, but inadvertently distanced the office
from sector service delivery within the MDAs.

Lessons and recommendations

S19 Six  lessons emerge from this evaluation.
� DFID’s successful move into general budget support was facilitated by a combination

of clear policy direction from London, strong advisory presence in Accra and active
harmonisation efforts by the office as a whole.

� Institutional reforms to the public sector require an explicit approach to dealing with
the socio-political aspects of change. Such programmes require a long-term strategy
grounded in the development of broadly-based political support.

� One of the core successes of the programme has been in forestry. Progress has
come because the programme was flexible enough to be innovative and take risks,
and long-lasting enough to endure.

� The change from field offices to a decentralised Ghana office has brought gains.
But the shift to upstream policy and budget support has reduced the time spent in
contact with sector programmes and service delivery away from Accra.

� The slow pace of migration towards budget support in education has enabled a
constructive balance between policy dialogue and technical assistance.

� Silent partnerships with other donors can be a worthwhile strategy, but should be
introduced with care, especially where DFID has a long history of being the lead
partner.

Recommendations for DFID Ghana

S20 These recommendations are directed primarily towards the preparations of the next
CAP. The CPE team argue that some decisions, such as to withdraw from roads, water
and forestry should be re-considered as part of a more wide-ranging review.
� DFID’s strategy needs to demonstrate how support will contribute to government

programmes to tackle hunger.
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� Ghana’s growth strategy is centred on agriculture. A strategy is needed for the pro-
poor growth team to identify how the current resources (programme finance, advisory
and programme staff and TA) can be combined and managed to create a coherent
programme that links enterprises in the natural resources sector with an export led
growth strategy and the private sector in delivering pro-poor growth.

� The fiduciary risks of MDBS will not decrease if reforms in PSR and downstream
PFM are not addressed. For the foreseeable future a prudent strategy is to sequence
instruments, using sector budget support for health and education until more progress
has been achieved with public financial management and public sector reform.

� Given the macroeconomic stability that Ghana has achieved, consideration could
be given to a larger performance element in the MDBS tranche.

� Analysis of the programmes of other development partners can be used to support
an argument for DFID’s comparative advantage as a grant-aid donor. Country
strategy needs to include a comprehensive plan for the composition and relative
contributions of programme finance, advisory support and technical assistance, to
achieve CAP objectives.

Recommendations for DFID Palace Street

� An improved set of guidelines and support are required to assist country programmes
that consider supporting complex computer hardware and software projects.

� In the light of an increasing share of GBS, DFID should review lessons from across
country offices on how best to retain its influence and support to sectoral ministries.
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Introduction

1. Introduction

1.1 This report is an evaluation of DFID’s country programme in Ghana. The main analysis
deals with the period from 2000 to 2005, but events prior to that period are also taken into
account in order to understand the context and factors influencing DFID’s approach. The
broad objectives are first, to assess DFID processes, using evaluation criteria of
appropriateness, relevance, efficiency and effectiveness, and second to examine evidence
of impact and sustainability.

1.2 This study is the third in a round of five country programme evaluations (CPE)
commissioned in 2005/06. The structure of the evaluation was developed through earlier
CPE, in which an increasingly rapid and light approach was tested. The structure consisted
of a preliminary country visit by staff of EvD, in order to brief country staff and collect
background documents. The main team of four international and two national consultants
undertook the evaluation in Ghana over a two-week period.  The report is a synthesis of
their findings.

1.3 The rapid and light approach constrains the study methodology in several ways.
Evidence was collected from three sources: interviews with past and present DFID staff;
interviews with officials in government, with partners in other development agencies and
from representatives of NGOs and civil society organisations (Annex B); and reviews of
file correspondence and programme documents from DFID (Annex C). The limited number
of performance reviews and evaluation reports available means this study is not a meta-
evaluation. No projects or programmes were visited in the field, no primary data collection
took place, and no additional analytical studies were commissioned. The limited extent to
which the team has been able independently to verify the evidence needs to be borne in
mind when reading the report.

1.4 The study asks two main questions: what was the quality of DFID’s programme and
processes; and what has the programme achieved? The first is concerned primarily with
internal processes within DFID’s control. The second examines the development results to
which DFID has contributed. An evaluation matrix setting out a checklist of questions that
were asked is included at Annex D.

1.5 The remainder of the report is structured as follows. Chapter 2 sets out the context
within which the programme was developed. Chapters 3 and 4 tackle the two principal
questions, dealing with programme quality and programme effectiveness. Chapter 5
assesses Ghana’s development progress. Chapter 6 presents the conclusions, lessons
and recommendations from the evaluation.
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Context

2. Context

Political, social and economic country context

2.1 Ghana has been one of the most stable countries in West and Central Africa in
recent years. It has been at the forefront of international attention in the region, and the
first to adopt many initiatives.  It was one of the first countries in Africa to gain independence,
has a relatively free press, was the first country to sign the Convention on the Rights of the
Child, the first country to do a Burden of Disease study, one of the first to adopt the Sector-
wide Approach, the first country to receive financial assistance from the Global Fund to
fight AIDS, TB and Malaria (GFATM), and one of the first to participate in the Africa Peer
Review Mechanism under NEPAD.

2.2 Political stability received a strong impetus from general elections held in December
2000, which brought the New Patriotic Party led by President J.A. Kufuor into power after
almost 20 years of the National Democratic Congress led by former President Rawlings.1

The free and fair process was a landmark development in Africa’s politics and was reinforced
in the subsequent election in 2004, which returned President Kufuor for a second and last
term.

2.3 Since the early 1980s, Ghana has experienced relatively strong economic growth
and poverty reduction, which compare favourably with other sub-Saharan African countries.
Real GDP growth averaged almost 4.5 percent a year over two decades, reaching 5.8
percent at the end of 2004. Agriculture continues to be the main contributor to growth, with
productivity improvements in the cocoa sector leading to more than a doubling of exports
of cocoa beans and products. A significant contribution also comes from the service and
construction sectors, stimulated by increased bank credit and private inward remittances
(mainly from the United States, Canada, and United Kingdom). But there is still a reliance
on traditional commodities. Income poverty continues to fall, from about 39 percent in
1998 to an estimated 35 percent in 2004. Ghana is one of eight African countries currently
on track to reach the income poverty MDG. However, despite the robust economic
expansion, GDP per capita remains low at about USD 380 per annum.2

2.4 In the 1990s, Ghana was struggling with serious macroeconomic imbalances and
volatile inflation, triggered by expansive government spending and a deterioration of terms
of trade (especially due to rising world oil prices and depressed prices for cocoa and gold).
Since 2000, however, macroeconomic management has improved significantly. The
government has managed to reduce inflation (though still at high levels) from 23.6 percent
in 2003 to 11.8 percent by the end of 2004. Total public debt has also declined substantially,
mainly as a result of debt relief under the enhanced Heavily Indebted Poor Countries
(HIPC) Initiative and fiscal prudence.

1 1981-1992 under the PNDC; 1993-2000 under the NDC
2 As estimated by the World Bank.



4

Context

2.5 The gains from agriculture have been concentrated in the centre and south of the
country and even in the south these gains have not benefited all categories of farmers
since food crop farmers remain the poorest. A long-standing North-South divide, originating
in coastal trade and the more fertile and mineral-rich south-central land, but exacerbated
by colonial policies that fostered labour migration from the north and favoured education in
the south, has left the Upper West, East and Northern regions with lower incomes and
poorer human development. The divide remains a challenge for pro-poor growth policies
today.

2.6 A striking feature of the economy has been the development of a ‘brain drain’ of
qualified Ghanaians. More Ghanaian graduates migrate to work in OECD countries than
from any other African nation. Losses in the health sector are particularly acute with an
estimated attrition rate for doctors of 66 percent in 2002 and 74 percent in 2003 (Yaw
Antwi-Boasiako, 2005). Some 400 nurses are thought to leave the country annually. The
positive aspect of that movement is that private remittances constitute one of the largest
sources of external finance for Ghana. Private remittances are larger than the combination
of official transfers, official capital, and private capital inflows. In 2004, such remittances
amounted to about US$1.3 billion or 15 percent of GDP, compared with about US$600
million in official aid flows (IMF, August 2005).

2.7 With an estimated HIV prevalence of 2.2 percent in the 15-49 age bracket (1.5 percent
for men and 2.7 percent for women) (DHS, 2003), the AIDS situation in Ghana compares
positively with a prevalence of 7.4 percent in all of Sub-Saharan Africa and around 5
percent in West and Central Africa (UNAIDS, 2004). This average masks regional differences
as well as higher prevalence in certain groups. The main challenge is to keep the prevalence
rate below 5 percent, often regarded as a critical point after which rapid expansion of the
epidemic is likely. Awareness about AIDS is very high in Ghana, but that alone is known
not to be able to stem an epidemic (GSS, 2004 and UNAIDS, 2004).

2.8 Within the region Ghana’s political stability has not been affected by the civil
disturbances in Cote d’Ivoire and Togo, despite close links across both borders. Ghana is
thus a relatively stable country in the region, and often viewed as a model country in terms
of development. While this image has had positive effects on aid flows, foreign investment
etc., it also raises expectations about the pace and quality of the country’s development
process.

2.9 In 1995 The NDC government launched Vision 2020, a strategic plan to transform
Ghana into a middle-income country, followed by the first Medium Term Development Plan
(1997-2000). It had little impact, being poorly resourced and without continuing political
momentum. The change of government in 2000 led to a period of uncertainty about national
strategy that was only resolved with the preparation of the first Ghana Poverty Reduction
Strategy (GPRS) in 2002, that was adopted as both a strategy and a plan.3

2.10 The GPRS was a growth-led strategy, with the overall objective: ‘sustainable equitable
growth, accelerated poverty reduction and the protection of the vulnerable and excluded
within a decentralized, democratic environment.’ Five priorities were identified:  infrastructure;

3 An Interim PRSP was prepared for the period 2000-2002.
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modernised agriculture based on rural development; enhanced social services; good
governance; and private sector development. The strategy was welcomed by donors, but
concerns were raised about the need for a clearer recognition of the north south disparities
and for a prioritisation of the many issues raised. A second strategy with the same acronym,
but more explicitly titled the Growth and Poverty Reduction Strategy was circulated in a
final draft during the country visit for this evaluation.

Development assistance

2.11 The positive political and economic environment has contributed to a relatively large
donor presence and a rising trend of net development assistance. Total volumes have
increased from a steady annual average of around USD 600 million during the 1990s to a
rising trend in the past few years. Table 1 shows the nine largest donors up to 2003. One
quarter of funds come from IDA. The UK is the second largest with 15 percent.

Table 1 Net ODA flows to Ghana

($ Million % of
 – current 1999 2000 2001 2002 2003 Total total
prices)  Net

ODA

IDA 198.60 178.89 158.91 76.82 196.63 810 24

UK 91.78 79.91 97.84 123.69 131.25 524 15

USA 40.88 63.34 53.52 68.87 83.93 311 9

Japan 101.75 102.91 34.63 23.55 29.75 293 9

Netherlands 11.80 27.55 114.21 59.58 65.77 279 8

Denmark 38.02 37.16 39.73 51.48 56.7 223 7

Germany 37.60 32.02 23.83 33.98 46.8 174 5

EC 25.63 16.41 18.14 42.44 71.23 174 5

AfDF 15.63 1.59 51.63 39.08 63.71 172 5

Source: OECD-DAC International Development Statistics on line: Database on annual
aggregates. Destination of Official Development Assistance and Official Aid - Disbursements
(Table 2a)



6

Context

2.12 Publication of the first GPRS in February 2002, led nine development partners to
start the multi-donor budget support programme (MDBS).4 The move towards budget
support is clearly a break with past aid practice, to move away from fragmented project
support that often has lacked a clear link with government policy priorities, towards more
programmatic approaches and harmonization of donor interventions. At the same time, it
has also been a statement of confidence in Ghana. MDBS currently represents 40 percent
of total aid to Ghana, around 10 percent of GoG’s budget and 4 percent of GDP. Between
2003 and 2004, total disbursements of MDBS increased from USD 278.9 million to USD
309 million. The two largest contributing donors are the World Bank (roughly 45 percent)
and DFID (25 percent).

DFID
2.13 DFID is the second largest donor. Net ODA has increased by 43 percent between
1999 and 2003, reaching a level of USD 131.3 million in 2003 (Table 1). Ghana received
on average some 9.3 percent of DFID’s total bilateral aid to Africa between 2000 and 2005
(Table 2). DFID ODA to Ghana is higher in per capita terms compared to most other Sub-
Saharan African countries.5

Table 2:DFID bilateral aid to Ghana, Africa and all countries (£ million)

Country/ Regional Ghana Africa Africa % Total
Programmes

2000/01 69.6 583.3 11.9 1,095.9

2001/02 51.6 496.8 10.4 1,141.3

2002/03 52.9 663.2 8.0 1,340.6

2003/04 58.0 638.9 9.1 1,623.3

2004/05 66.4 833.0 8.0 1,760.8

Total 2000-2005 298.5 3,215.2 9.3 6,961.9

Source: DFID Departmental Report 2005. Annex 1, Table 4

2.14 The change of government in 2000 stimulated a fresh approach by DFID in reaction
to the more growth-oriented approach of the incoming administration. At the same time
DFID opened a decentralised office in 2002, the portfolio previously having been managed
by the West and North Africa Department (WNAD) in London with support from the BHC
and field management offices for the health, education and livelihoods portfolios. This
move gave DFID a stronger profile within Ghana, which matched the shift from sector
projects to more programmatic approaches at sector level and MDBS, and the move towards
more upstream phases of the budget cycle and more prominent interaction with the Ministry
of Finance and Economic Planning (MoFEP).

4 African Development Bank, Canada, Denmark, European Commission, Germany, the Netherlands, Switzerland, UK
and World Bank. France joined the MDBS programme in 2004. Japan, the United States, UNDP and UNICEF presently
enjoy observer status.
5 Ghana receives approximately £3.25 per person, which though exceeded by Malawi at £4.95 per person, is higher
than Sudan (£2.66), Tanzania (£2.47), Uganda (£2.47), and Ethiopia (£0.87).
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Summary of key contextual issues

� Ghana has enjoyed relative political stability and a prolonged period of
economic growth. It is one of only eight African countries on track to reach
the poverty MDG target

� Three northern regions are significantly poorer than the south, which enjoys
a better endowment of natural resources and historically has been favoured
with capital investment and social services

� Ghana has a substantial rate of out migration of skilled labour, but also
high levels of private remittances, substantially higher than official aid flows

� Aid flows have benefited from HIPC debt relief and donors responded to
the 2002 poverty reduction strategy with a programme of budget support
that now represents 40 percent of total aid and 10 percent of the
government budget

� DFID is the second largest donor  and provides 15 percent of net
 assistance, working from a decentralised office since 2002
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3. Programme Content and Process

3.1 This chapter examines the quality of DFID’s programme in terms of strategy,
relationships and the composition of the portfolio. It starts with an exploration of how strategy
developed and how that responded to the context described above. Next, relationships
with government and development partners are examined, followed by an assessment of
the portfolio of programmes and projects.

Strategy

3.2    DFID’s strategy in Ghana has been relatively consistent and stable. Two strategies
were prepared during the period being evaluated: a Country Strategy Paper (CSP) in 1998
covering the period to the end of 2001. That was followed by a Country Assistance Plan
(CAP), written in 2002 for the period up to 2005. The main features of the two strategies
are shown in Table 3. The volume of programme resources is set out in Annex H.

Table 3: Strategy evolution

Dates

1998 -
2001

Strategy

CSP 1998

Purpose

To support
Ghanaian
national
development
goals as set out
in Vision 2020

Main features

� Concentration on a limited number of
sectors to provide better (mainly
social)  services

� Supporting the mainstreaming of the
poverty strategy in all budgetary
planning

� Supporting sound macro-economic
and fiscal management through
programme aid

2003 -
2005

CAP 2003 Support the
implementation
of the Poverty
Reduction
Strategy

� Strengthen the poverty focus of the
GPRS, in particular through its
translation into the government’s budget

� Assist with significant improvements in
public financial management

� Support progress on the implementation
of the GPRS – especially in the enabling
environment for pro-poor growth, good
governance, human development,
sustainable livelihoods and increased
production

� Improve the effectiveness of donor
support as whole – notably by
harmonising procedures and policy
through the multi-donor budget support
mechanism
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3.3 The CSP was evaluated in 2001 and the findings used to develop the CAP. The
orientation of the CSP followed the directions set out in DFID’s 1997 White Paper. The
programme was designed to support government strategy, to move away from projects
towards programme aid and to concentrate on a limited number of sectors.

3.4 The CAP took this process further in several key ways. The overall objectives focussed
on working to support the GPRS, on improving public financial management and on greater
harmonisation with other donors, in response to the Rome and Paris accords.6 Development
of the CAP was well timed to coincide with the drafting of the GPRS and the opening of
DFID’s new decentralised office, which brought together teams that had previously been
in separate field offices for health, education and sustainable livelihoods. Alignment behind
the GPRS prompted the office to organise around four themes: the enabling environment
for pro-poor growth; good governance; human development; and sustainable livelihoods
and increased production. In June 2005 the pro-poor growth and sustainable livelihoods
and increased production themes were merged.

3.5 The CAP has been the cornerstone of DFID’s strategy for the greater part of the
period under review. The analysis in this report focuses on the CAP and for the purposes
of this evaluation the CAP objectives are taken to embody DFID’s objectives for the period
as a whole.

Strategy assessment

Process

3.6 Development of the CAP started with an evaluation of the CSP, which was seen as a
valuable process by country office staff. This ‘End of Cycle’ study (EME, 2002) produced a
report that highlighted areas of strengths and gave guidance to the shape of the future
programme. Internal planning was spread over the first six months of 2002. A discussion
draft was prepared and went to extensive external consultation with development partners,
government and civil society in the July to September period, before being finalised by the
end of the year.  A new feature of the CAP design was the development of Change Forecast
Tables. These were found to be difficult to develop and staff would have liked better guidance
from DFID Palace Street (PS).7

3.7 Consultations were extensive but started fairly late in the process, and some
interviewees viewed the consultation process as primarily about sensitising partners to
DFID’s policy framework - rather than trying to fit those policies to the needs of Ghana and
to coordinate these with the assistance strategies of other development partners.  Also,
some staff felt that the internal planning period lasted too long, possibly a result of working
through the field offices with people being based in London. No changes of substance
were made to the proposed programme as a result of the consultation, though the
presentation was improved.

6 OECD-DAC Rome Agreement, 2002; and subsequent follow-up in Paris, 2005.
7 DFID’s London Headquarters is located in Palace Street
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Content

3.8  The CAP document has many strengths: it builds on the experience during the CSP
and is reflective about DFID’s contribution; the alignment with the GPRS and migration
towards general budget support are clearly presented; there are concise overall objectives
and aims for each theme; and some more forward-thinking ideas, such as handing lead
responsibility or even management of DFID funding programmes to other like-minded
development partners, are introduced.

3.9 As a statement of strategic orientation the CAP is good. As a strategy to guide the
programme, there are nonetheless significant gaps. There is little firm guidance about
where DFID should and should not engage, not enough to provide a clear test of programme
fit, given the broad scope of the GPRS. There is no consideration of the legacy effect of
existing programmes, which create an inertia that slows the pace at which the programme
composition can be changed. Despite a strong orientation towards a harmonised approach
with other development partners there is no analysis of their programmes to help identify
opportunities for DFID (like taking the lead in certain sectors or working through other
donors in the form of silent partnerships in others). Nor is there any review of the human
resources in DFIDG and the implications for advisory support. The shift to MDBS brought
a corresponding rise in the importance of public financial management (PFM) and public
sector reform (PSR). The overall and theme objectives overlap. There is no hierarchy of
outputs, purpose and goal in the structure of objectives. And last, the main monitoring tool,
the change forecast tables, are not closely linked to the programme objectives. This last
point is developed further later in this report (see paragraphs 3.36 to 3.38).

3.10 To some extent, these criticisms reflect operational practice in DFID at the time and
are not unique to Ghana. But several key decisions were either consequent on the CAP
strategy or defined DFID’s programming scope under the CAP. For example: the need to
enhance public financial management and public sector reform if general budget support
is to have influence at sector level; the need to engage upstream in the planning cycle and
at higher levels of decision-making; and the appointment or reappointment of advisory
staff in specific disciplines. Staffing changes are often driven by processes outside the
DFID office and CAP process. Implications for PFM and PSR depended to some extent on
negotiated arrangements with other development partners. The nature of the CAP
document, a snapshot at a point in time, limits how such issues can be adequately reflected
into the strategy

3.11 At the same time the CAP was being developed, a decision was made to appoint a
Private Sector Development Adviser in line with the recommendations from the EME ‘End
of Cycle review’, and for a while there was uncertainty about whether a sustainable
livelihoods advisory post would be retained. Later during the CAP period decisions included
renewal of the Rural Infrastructure Adviser post and the appointments of SAIC economics
and social development advisers, and more recently a decision to appoint a second social
development adviser to the vacant post and withdraw the health advisor. These staffing
decisions affected the shape of the office and arguably were as important if not a greater
influence over the programme than the objectives set out in the CAP.  A staffing plan, or at
least analysis of staff capacity and projections of future demand, would enhance the value
of the CAP.
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Relationships

3.12 An energetic approach has been followed. The strategy has been to work through
the GPRS sector or thematic aid coordination groups, to take the lead or chair when
opportunities arose8 and to use flexible funds to instigate studies or finance missions and
workshops. In interviews, development partners have acknowledged DFID’s leading role
in budget support, education, health, and the private sector, “Without DFID there would
not have been an MDBS”.  The most tangible benefit of the relationships has been to get
development partners to harmonise around government strategies in health, education,
agriculture, the private sector and the MDBS.

3.13 In general, a pragmatic approach characterises DFID’s actions. Not always leading
but working as the silent partner, such as in a new proposal for the Royal Netherlands
Embassy (RNE) to join as a silent partner in education. Pooled funding arrangements
such as with the World Bank, RNE and Danida in health, or with Danida and World Bank in
the private sector have brought the closest relations. But in contrast, the decision to enter
into a shared health advisory arrangement with the RNE in 2004 was less successfully
managed, and is recognised not to be working satisfactorily yet.  It also had a direct bearing
on DFID’s ability to influence the MoH/GHS, and the period between the withdrawal of
DFID’s own health adviser and the planned transition to MDBS could be seen as a missed
opportunity to support the MoH for this transition

3.14 Relations with the World Bank have been strong, especially over budget support.
There is a history of differences in the education sector dating back to an early failure to
develop a SWAp. But creative tensions between the two approaches have led to rigorous
and productive debate over the education sector plan and during the annual review process.

3.15 DFID is highly respected by government. The relationship has, for example, been
described as a “critical friendship” by the ministry of education, but it is not necessarily an
easy one. DFID’s reputation is a strong one and its influence is based at least in part on an
acknowledgement that DFID’s skilled in-country advisory support gives it an edge, a view
repeated in other sectors.

3.16 Greater attention has been given to relations with civil society since the influential
Drivers of Change study. The need to work closer with civil society and strengthen the
demand side for public services was recognised in the CAP, and programmes have been
developed under the governance theme. But in the human development sectors, with the
exception of HIV/AIDS, observers criticise DFID for not doing more to help develop demand
for accountability.

Portfolio of activities

3.17 The Ghana portfolio has been extensive with a wide range of activities. A concise
summary of the portfolio is complicated because different sources use different time periods
or definitions and DFID’s MIS classification of broad sector does not map directly to the
themes under which the programme is currently organised.

8 DFID has been leading 6 of the 16 groups
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3.18 Financial data on disbursement give the clearest overview of the portfolio. The largest
share of DFID’s support is provided in the form of budget support (BS),9 followed by
resources spent in the human development sectors, education and health (Table 4). BS
provided in the form of programme aid accounted for roughly 50 percent between 2000
and 2002.10 Since then, poverty reduction budget support (PRBS) has been channelled
through the multi donor budget support (MDBS) programme and increased sharply in
absolute terms, from £20 million in 2002/03 to £41.7 million in 2004/05 (a “bulge” year for
a number of reasons including additional debt relief and recycling old ECGD payments). A
further increase in PRBS is expected from 2005/06 onwards, if all performance triggers
are met by the government.

Table 4: DFID disbursements of bilateral aid to Ghana, 2000-2006

Item (£‘000) 2000/01 2001/02 2002/03 2003/04 2004/05 2005/06

Poverty
Reduction Budget
Support
(% of grand total) 55% 52% 36% 43% 55% 33% (*)
-Disbursed 40,000 8,500 20,000 25,000 41,700 25,000
-Pipeline (**)

Pro-Poor Growth
(% of grand total) 13% 19% 26% 19% 13% 28%
-Disbursed 9,173 10,302 14,523 10,779 9,833 21,176
-Pipeline 500

Human Development
(% of grand total) 21% 24% 29% 36% 28% 32%
-Disbursed 15,555 12,852 15,950 20,563 21,377 19,364
-Pipeline 5,000

Governance
(% of grand total) 10% 4% 5% 2% 4% 7%
-Disbursed 7,532 2,145 2,671 1,266 3,510 4,652
-Pipeline 745

Other
(% of grand total) 1% 1% 4%
-Disbursed 575 631 2,335
-Pipeline

Grand Total(***) 72,835 54,430 55,479 57,608 76,420 76,436

Notes:
(*) GoG did not meet 3 out of the 12 PAF triggers during the MDBS review undertaken in June 2005. As a result of this
only 2/3 of MDBS commitments have been disbursed.
(**) includes £ 6.7 million of HIPC debt relief funds from IFI.
(***) Totals do not agree with Table 2, from DFID Annual Report
Source: For 2000/01 until 2002/03 – DFID Head Quarters Accounting Department. For 2003/04 - DFID-Ghana Office

(18 October 2005).

9 There are several definitions that can be applied to Budget Support.  General budget support (GBS) refers to transfers
that are not specific to a particular sector.  Sector Budget Support (SBS) are transfers allocated to specific sectors
such as Health or Education. DFID generally refers to GBS as poverty reduction budget support (PRBS) in recognition
of the policy objective to support the PRSP. In the Ghana context, the term multi-donor budget support (MDBS) is
commonly used, referring to a number of donors working together to provide budget support.
10 BS provided before 2003 included earmarked funding like the reimbursement of teacher’s salaries.
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3.19 In the non-budget support part of the programme, activities are distributed with a few
large programmes and many small. Health and education each have one major sector
programme, plus a number of smaller operations in HIV/AIDS. There have been around 20
programmes or projects in pro-poor growth (which includes water,11 roads and bridges,
sustainable livelihoods, and private sector development), ranging from £28 million on feeder
roads to £30,000 on the Extractive Industries Transparency Initiative. There have been
around sixteen projects under governance, including some dealing with public financial
management that might be classified under pro-poor growth.

3.20 Since the late 1990s the Ghana programme has had one hundred budget lines. The
number active in any one year rose from 39 in 2000 to 47 in 2003 but has fallen back
slightly in 2005. The highest ratio of projects or programmes to budget lines has been in
the governance theme, indicating a fragmented portfolio with many small operations. Thirty
six of the 96 non-budget support budget lines were commitments of £1 million or greater,
the remainder were all smaller than £1 million, and 50 of those were less than £500,000.
Progress by the office to consolidate the portfolio, with a reduction to 24 ‘projects’ in 2005,
is not well reflected in the current MIS, which records spending on technical cooperation
and financial aid separately for the same operation.

Portfolio assessment

3.21 The effectiveness of the programmes is considered in the next chapter. This section
asks:
� Was the portfolio of projects sufficiently focused and coherent?
� Were poverty, gender, environment and HIV/AIDS adequately mainstreamed?
� Was the balance between government and civil society right?
� Has monitoring and evaluation been effective?

3.22 The portfolio displays a good degree of alignment with the GPRS and government
policy (Annex E, Table 1). Support for agriculture, forestry, land, rural infrastructure, and
the private sector tackle the main sources of growth, with elements that increase or support
a pro-poor orientation in policy. But the alignment that is evident now belies decisions to
exit from Roads, Water and Forestry, decisions that look increasingly questionable now.
Health, education and water are directly linked to the MDG human development targets
and the programmes include features to redress some aspects of the north-south divide
and gender disparities in education.

3.23 Governance is a more complex theme. Public sector reform was recognised as a
major issue in the GPRS and people interviewed for this evaluation echo the same
sentiments today. Governance issues extend from the roles of democratic institutions in
government through the workings of the civil service to strengthening civil society. DFID
has engaged in almost all areas. The largest investments were in civil service reform
including sub-vented agencies, the implementation of Value Added Tax, attempts to reform

11 Some of the water projects should be classified under health.
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the payroll system and monitoring and evaluation of the GPRS. Approaches appear rather
‘technical’ in content, with little recognition of the underlying political nature of the public
sector. Other programmes have dealt with a social protection strategy and more recently a
new and larger programme is dealing with civil society rights and voice. In addition to the
governance pillar, programmes in water, roads, and forestry have all included substantial
elements of institutional development.

3.24 Before 2003, DFID was primarily engaged in the area of PFM through co-financing
the large World Bank Public Finance Management Reform Programme (PUFMARP), in
particular the design of an MTEF. Generally, the effectiveness of PUFMARP has been
described as low owing to a fragmentation of support activities and moving too quickly
towards advanced approaches without having the basic government planning and budgeting
processes in place. Again technical without a grasp of social and political implications.
Since then, reforms in the area of PFM and PSR have been promoted foremost through
the MDBS window and have concentrated at the central agency levels of the MoFEP, the
NDPC and the Ministry of Public Sector Reform. Greater freedom has been given to
government to set the pace and design and finance their own reforms. This has had varying
degrees of success. Supplementary technical support in the area of PFM has not yet been
sufficiently exploited as a tool to speed up capacity building. DFID has provided TA in the
area of procurement, payroll and PSR, but the wider MDBS TA fund has not been
implemented. The new pooled funding arrangement for PFM/PSR will be addressing these
issues. Also the lessons from the Evaluation of TC Personnel in Ghana (DFID, July 2005)
should be considered in this context.12 Although PFM/PSR reforms have had varying degree
of success (see also section 4), a clear change in the approach to PFM/PSR reforms away
from technical projects towards working more through/with government through the MDBS
window or pooled funding arrangement has led to more ownership and a more coordinated
approach of donor assistance.

3.25 The portfolio is comprehensive, covering a wide range of activities. It is fairly coherent,
in the sense of being internally consistent, structured around government policies, helping
to build systems and capacity. And there is a clear thread of pro-poor orientation throughout
the activities. Investment in roads supports work in agriculture by tackling problems of
access to inputs and markets. Work with forestry has built institutional capacity, but also
strikes at a major export sector where income benefits rural communities and improved
procedures stand to confront corruption, conserve the environment, and strengthen
democracy. Support for the GPRS has led to poverty and social impact studies, one of
which has materially improved the poverty focus of agricultural policy. Support to water
deals directly with lack of access to a resource that disproportionately affects the poor. The
private sector development work has helped government clarify the role of the state and
establish a trade policy. The human development theme deals directly with the health,
education and gender MDGs and builds on strong government agendas in each sector.

3.26 But in developing this portfolio the office has become a ‘jack of all trades’, still active
in the historical sectors and eagerly embracing new initiatives.  Development partners and

12 These lessons learnt include, e.g.: an improved consideration of the institutional context, leadership issues,
organisation capacity of government institutions, and the right skill set of the TC provider.
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government alike comment that while DFID is a pivotal partner, excellent at coordination
and leadership, it is very widely spread, trying to be in everything, and as a result in danger
of being over-stretched.  Working in a wide range of sectors influences GoG expectations
about DFID’s engagement as the donor of first and last resort.  There is little focus. Neither
the CSP nor the CAP has succeeded in consolidating the portfolio. Three reasons explain
this trend. First, long-running projects such as roads and water take time to exit the portfolio.
These cannot respond fast to policy change.

3.27 Second, the means of supporting a sector of interest will affect the way a programme
grows. The movement into private sector development is a clear example where the decision
to have a dedicated adviser led to development of a new stream of work, that could perhaps
have been managed in a different way within the existing pro-poor growth team. But at the
time DFID questioned its value added in agriculture and saw private sector development
as potentially a more effective way to enhance growth.

3.28 Third, the governance theme is one where there is no national consensus, policies
have been slow to emerge and yet institutional development is a need in every sector.
Support has been extensive, opportunistic and piece-meal. All are relevant, few carry the
policy framework to bring lasting benefits. With the Drivers of Change study in 2004 (Booth
et al, 2004) both the fragmentation and the underlying political and social constraints were
recognised and plans are being developed for a harmonised fund to tackle the PSR/PFM
work.

3.29 One significant trend is a move towards closer engagement with central agencies
and with higher levels of government. This is viewed by the office as a major achievement
that sets DFID apart from other donors and a direct consequence of DFID’s strategy. But
as staff in the Ghana office observe, there are real concerns that advisors lack regular
contact and interaction with sector programmes away from Accra that brings intelligence
and insight to inform policy. Advisory staff are cognisant of a danger that problems are
interpreted as PFM/PSR rather than technical issues about sector quality and effectiveness.
The office recognises this as a key issue for the next CAP.

3.30 The treatment of gender has been uneven across the programme with some
successes but mostly performance has been poor. Few of the features of a gender
mainstreaming approach, as defined in the 1995 Beijing Platform for Action and
strengthened by the 1997 White Paper and Millennium Goals have been in place, such as
supporting specific and focused initiatives to enhance women’s empowerment. The first
draft of the GPRS was notably weak on gender and DFID’s social development adviser
commented on this to government. Later, DFID supported NDPC to facilitate gender
mainstreaming of the new GPRS. The M&E design for the GPRS is well gendered, with a
good presentation of disaggregated indicators and a community component with clear
gender dimensions. The health sector has performed reasonably well, in part under the
pressure of the MDG targets for maternal mortality. DFID supported that by funding maternal
mortality audits. The Ghana HIV/AIDS strategic framework tackles women’s’ issues directly
and programmes have been designed to empower them, including promotion of the female
condom. Girl’s education and the gender MDG targets do not have a high priority in
government policy. DFID has worked to keep this on the agenda. But in the ESP annual
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review of 2004, out of 21 recommendations on equitable access to education, issues
around gender parity are mentioned only once and none of the eleven strategies refer to
gender issues.

3.31 DFID was instrumental in setting up the Ghana Aids Commission (GAC) and its
secretariat under the President’s Office, while maintaining support for the National AIDS
Control Programme in the GHS. The main objective for GAC is to mainstream HIV/AIDS
activities into all MDAs. DFID has also directly contributed to mainstreaming HIV/AIDS by
supporting teacher training through the HIV secretariat in the MoES, though it is reported
that HIV/AIDS is not yet a regular part of the teaching curriculum. Good work on
mainstreaming has been done through the Department of Feeder Roads, where institutional
development of contracting and labour management has introduced regular HIV/AIDS
awareness and condom campaigns. There is a policy for HIV/AIDS in the workplace in
DFID Ghana.

3.32 Attention to environmental management by DFID has been slight beyond the
mandatory review of programme proposals. Exceptions are the sustainability of growth
analysis and DFID support to SEIA of GPRS. DFID has also been instrumental in getting
the Environment and Natural Resources development partners group back on track.

3.33 Progress with monitoring and evaluation has been constructive in three contrasting
ways. First, for the programme as a whole, the decision to review the CSP was good and
produced a stimulating report with challenging conclusions and recommendations that
were directly relevant to the CAP. Within the three large programmes, MDBS, health and
education there are formal arrangements to review progress. The MDBS PAF reviews
annually the progress in central government policy and budgeting as well as sectoral policy
against a pre-determined set of 12 performance triggers and a wider set of policy targets.
This assessment forms the basis for the disbursement of the performance tranche of MDBS.
Furthermore, DFID monitors regularly the progress in reducing associated fiduciary risks
to providing budget support. A multi-donor evaluation of the effectiveness of MDBS is
planned for mid 2006. Both health and education have annual programmes of joint sector
reviews. The education joint sector review is seen as generally improving in scope and
quality, while the health joint sector review is considered to be of high quality. The LAP also
has a major M&E component.

3.34 The second major area has been direct support to the monitoring and evaluation
programme for the GPRS. This large investment (£4.2 million) has been a successful
confidence-building initiative. The approach was designed around institutional development
in NDPC and central government, to bring sustainability. Three main products have been
developed: an Annual Performance Review; five Poverty and Social Impact Assessment
reports; and ‘Community Voices’ a pilot exercise in community-based monitoring.

3.35 The outputs are of a good quality and it is highly creditable that the approach has
been so effective. But at the present time it is not sustainable. It is wholly dependent on
consultancy inputs and there has been virtually no capacity development within NDPC.
There is an urgent need for the system to expand both vertically and horizontally. Vertically
upward, to engage more with Cabinet and parliament, downward, to develop capacity and
systems within ministries, department and agencies, to collect and use M&E data at their
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level. Horizontally, to link to public expenditure reviews and expenditure tracking surveys,
that review how the government budget is applied.

3.36 Monitoring and evaluation within DFID’s programme relies on two instruments: the
mandatory Output to Purpose Reviews (OPR) and Project Completion Reports with
performance ratings; and the annual Change Forecast Table indicators. The rules governing
the use of OPRs limits their application to projects with a commitment of £1 million or
greater, and no review is required during the first year of implementation. These criteria
mean that less than one third of Ghana’s operations enter the review database.

3.37 The change forecast tables were a new DFID-wide innovation at the time CAPs were
introduced. Guidance was limited and country office had the flexibility to decide on their
approach. The Ghana team developed a structure based around the risk analysis in the
CAP, against which annual targets and indicators were set. This is an innovative and quite
sophisticated approach. It takes the perspective that programme objectives are the
responsibility of implementers to be reported through programme reviews. The role of the
country office is to manage the risks in the programme. CFT reporting has settled down in
the office and is reported by staff to be considered a useful exercise.

3.38 But the result of these components is to have created a system that is strong on
monitoring but weak in evaluation about development progress. The MDBS triggers and
GPRS M&E both report national level information geared towards the state of the economy
and progress towards the GPRS and MDG indicators. The DFID OPRs are monitoring
tools and cover only a small part of the portfolio, and the CFT indicators are not geared to
implementation change. As a result, there is little information that examines what works
and why, to feed back to government policymaking. That is evident from the health sector
where increased levels of expenditure have been accompanied by falls in MDG indicators,
yet there are no readily available explanations.
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Summary of findings

� Two strategies have informed DFID’s programme over the period: the CSP
1998-2001; and CAP 2003-2005. Both promoted alignment with
government policies and a move towards sector and general budget
support.  Extensive consultations were held with development partners,
government and civil society, but their focus was to inform about DFID
policy more than to debate programme content.

� The strategic orientation of the CAP is clear, but it lacks analysis of the
other development partners’ programmes and DFID country office
resources. Both have fundamental implications for the implementation of
DFID’s programme, its harmonisation agenda and effectiveness.

� DFIDG has developed good relations. Development partners regard DFID
as a leader in many sectors and the government respects DFID as a,
“critical friend”. Civil society relations are less well developed than intended
in the CAP.

� The portfolio is broad with a rising financial trend in budget support and
human development. It is well aligned with the GPRS and internally
coherent. But the broad approach is not well focused. Legacy projects
have been slow to close and advisory appointments have driven
programme development. The governance theme has been unduly
fragmented, although the number of budget lines has reduced in recent
years.

� The programme has moved towards closer engagement with central
agencies and with higher levels of government. DFID staff share concerns
expressed by development partners that advisors lack the contact and
interaction with government programmes away from Accra that bring
intelligence and insight to inform policy.

� Mainstreaming of environmental issues has been poor; progress with
gender is better but uneven across the sectors; achievements with HIV/
AIDS have been more substantial.

� There has been some good innovation and success with monitoring and
evaluation, providing support and models to government. But M&E of
DFID’s programme has been stronger on monitoring than evaluation and
there are significant gaps to understanding performance and achievements
in sector programmes (e.g. health).
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4. Programme Effectiveness

4.1 This chapter examines the extent to which programmes and projects have delivered
their objectives at output and purpose level. Issues of influence and harmonisation are
discussed in the context of each sectoral intervention. Assessing the achievements is
difficult for three reasons. First, half of the programme has been budget support (GBS and
sector support) for which it is inherently difficult to attribute the contribution by DFID to
development outcomes. Second, a major focus of the country programme has been support
to core processes of central government, with uncertain linkages to subsequent
improvements in service delivery and poverty reduction. Third, there is little evaluation
material for DFID’s other projects and none for recent activities and those costing less
than £1m. The assessment therefore, is strongly influenced by external informants in
government and amongst development partners, and by the judgements of past and present
DFID staff.

Results

4.2 In view of the structural changes to DFID’s programme brought about by an increased
channelling of funds through Budget Support and the large fiscal transfers involved, this
modality is discussed first. Later sections look at development progress across the
programme themes.

Budget support

4.3 DFID’s budget support has the goal to enable the Government of Ghana to implement
the GPRS with a clear focus on sustainable, pro-poor development. There are three
objectives:

� Promoting growth, income and employment
� Improving service delivery for human development
� Strengthening governance institutions and reform of public sector financial

management

4.4 It is not possible to isolate DFID’s specific contribution to the overall performance of
MDBS. But the progress that has been made is set out here under two headings; flow of
funds effects and institutional effects.

Flow of funds effects

4.5 Direct effects can be seen in the government’s management of the economy, in the
role of the ministry of finance and in spending on poverty reduction. Budget support in
combination with the IMF PRGF and HIPC savings has backed the GoG’s efforts to stabilize
the macro-economy. Real GDP growth has been high and inflation controlled. Total public
debt has declined substantially and gross international reserves have reached a record
high.  The Ministry of Finance and Economic Planning (MoFEP) has gained greater control
and flexibility over spending. The increasing share of MDBS in government expenditure
has brought additional discretionary budget resources, worth about 10 percent of overall
government expenditure, which has strengthened MoFEP and Cabinet as drivers of
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resource allocation, and changed the relationship with some line ministries. Accountability
is shifting inwards and away from donors.

4.6 Poverty spending increased from 4.8 percent of GDP in 2002 to 7.7 percent in 2004
and from 27.97 percent of total government expenditures in 2003 to 28.1 percent in 2004.
Budget allocations to the social sectors have increased consistently.

4.7 The pro-poor orientation in MDBS comes primarily from the performance triggers in
the Policy Matrices. The triggers refer to equity and promoting access to social services in
deprived districts. For example, education triggers have included: (i) Develop policy to
encourage deployment of teachers and health workers to remote and rural areas (PAF
trigger-2003), (ii) Remove all government controlled fees and introduce capitation grants
for girls in 53 most deprived districts and schools for the disabled (PAF trigger-2005) and
(iii) Increase gross primary enrolment in the three poorest Northern regions (PAF trigger-
2005). Likewise in health, MDBS has focussed on increasing the utilisation of health services
in the poorer Northern regions of Ghana (PAF trigger-2005). Furthermore, MDBS has
encouraged a rising share of pro poor expenditures (PPEs) over time, again by making it
a trigger in the (PAF) in 2003, a2005.

Institutional effects

4.8 Working through MDBS mechanisms has had effects on transactions, predictability,
harmonisation, performance tracking, and on management relations between government
and donors.

4.9 One expected benefit was a reduction in transaction costs compared with projects.
Available evidence suggests that despite the shift to more programmatic approaches,
transaction costs have stayed the same or even increased. Even though budget support
has grown in recent years, project aid has also dramatically increased and this trend is
likely to hold back further transactional benefits from budget support. Nonetheless, observers
consider that the quality of dialogue has progressed significantly and that this mainly arises
from the new consultation structures set up within government, and between government
and development partners. Furthermore, dialogue and performance assessment structures
(i.e. by MDBS, IMF and World Bank) are increasingly better coordinated.  MDBS for example
has provided the opportunity to engage in a more transparent, high-level dialogue with
government and in the prioritisation of key structural reforms.

4.10 MDBS has improved predictability of funding. But donors have used in-year
conditionality and have been slower to harmonise over policy matrices and disbursement
mechanisms. Until 2005, in-year conditionality has decreased predictability, as the size of
the performance tranche is only known half way through the execution of the fiscal year.
Furthermore, the World Bank and the EU/Bilaterals have used different policy matrices in
2003 and 2004. The World Bank disburses its PRSC in one tranche on the basis of
satisfactory progress against the PAF triggers. In contrast to that, the EU and bilateral
donors use two tranches, whereby the performance tranche is disbursed on the basis of
the actual achievement of the triggers. In 2003 and 2004 this did not signal any problem
but in 2005 the EU/Bilaterals decided that the triggers on energy, payroll and public sector
reforms have not been fully met and subsequently decided to not fully disburse the
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performance tranche (pro-rata the triggers that were not met). In conformity with its internal
procedures, the World Bank however, disbursed its full PRSC allocation. This sends
confusing signals and can undermine the effectiveness of MDBS.

4.11 There are also differences between the approaches of DFID and the EC.  The June
MDBS review is the moment when the performance tranche of MDBS is determined. DFID
does not consider this as a clear cut-off point.  DFID thus reserves the right to still disburse
the withheld pro-rata share of the performance tranche until the end of the year. This is in
case government makes further progress against the outstanding triggers. For the EC,
however, the findings of the MDBS review in June are a clear cut-off point for their
disbursements. Any disbursements that were not made because of the GoG not achieving
the triggers are rolled forward.

4.12 The mechanisms developed to manage MDBS have brought a new relationship
between donors and government. The MoFEP and the heads of the MDBS pillars on (i)
Growth and Private Sector Development, (ii) Human Development, (iii) Governance and
PSR, and (iv) Monitoring & evaluation are the main interface with development partners
on setting government policy for the next year and related performance targets for MDBS.
Sectoral input to this high-level forum has come from the DP-led sector working groups.
This action effectively puts the development partners in the ‘challenge’ role that should be
played between MOFEP and line ministries. Only recently have efforts started to involve
the PPMEDs of the line ministries more in this consultation process, to strengthen capacity
in policy planning and budgeting and monitoring at the MDA level and the links with MoFEP.
MDBS has the potential to facilitate discussion between MoFEP and line agencies that is
difficult to achieve in a SWAp or project relationship.

4.13 Improved government ownership over the PAF has led to a more realistic reflection
of what government would like to be judged upon and expects to achieve. Certainly, it is a
difficult process in finding the right balance between a PAF that is owned by government
and a PAF that is sufficiently ambitious and provides incentives for reforms (Box 1).  A
case in point is Civil and Public Service Reform. Despite multiple support programmes for
Civil and Public Sector Reform since 1996, progress has been disappointing, largely owing
to the lack of political commitment by government. But as Public Sector Reform is crucial
for decreasing the fiduciary risks for budget support, development partners have managed
to keep PSR as a trigger in the PAF.
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Box 1: Performance Assessment Framework – Output or Outcome Indicators?The
PAF uses a mixture of output and outcome indicators. Outputs are mainly applied in
the context of PFM/PSR and governance reforms, whereas outcome indicators are
increasingly used for the social sectors. The shift towards outcome indicators is
promoted heavily by the EC. The rationale behind it is that outcome indicators provide
the government with more flexibility in the policy mix to achieve the MDGs and
encourage government to address cross-cutting issues like HIV/AIDS, gender and
the environment. For example, child mortality is as much dependent on the quality of
health service as it is on water & sanitation. But the GoG (esp. MoFEP) has expressed
concerns about using outcome indicators, as it feels that it does not have sufficient
control over them. Too much is felt to be dependent on other factors, which MoFEP
feels it cannot influence.  Nonetheless, continuing to include outcome indicators in
the social sectors would be an important means for DFID to assess whether the GoG
is spending enough and delivering in these sectors.  This is especially so when DFID
moves their health funds to MDBS, thereby losing direct influence on health spend.

4.14 The concerns of government in achieving the outcome indicators also highlight another
significant weakness of the PAF indicators; that the PAF has until recently focused on
annual target setting.  For 2005 the MDBS 2005 Policy Matrix included a more spelt-out
three year cycle including objectives and expected outcomes, but previous PAFs were
less concrete on the expected outcomes beyond the first fiscal year.13 For example, an
approach to PAF that is aligned with the medium-term objectives of the GPRS and the
multi-annual budget (MTEF) would not only contribute to streamlining MDBS with
government policy but also allow GoG to use the policy flexibility it would gain through
MDBS outcome indicators – as well as enhance realistic planning of government policy
(especially in relation to the PAF). This is an example of where pressures to show annual
progress, including in terms of outcome indicators, may be contrary to the best interests of
government.

4.15 Effectiveness of MDBS is dependent on efficiency of the public financial management.
At the design phase of MDBS in 2002, associated fiduciary risks to budget support have
been high. Since then, improvements to PFM and PSR have been a key priority for donors,
but success has been limited.  DFID’s latest Fiduciary Risk Assessment 2005, the Ghana
Public Expenditure and Financial Accountability (PEFA) Assessment 2005 and the World
Bank’s HIPC AAP 2004 clearly highlight that while government has made good progress
in establishing a strong legal basis for the PFM system, improving the comprehensiveness
of the budget, linking the GRPS to the MTEF, and in financial reporting, challenges remain
primarily in the downstream parts of the budget cycle and managing fiscal risks. Accelerated

13 Based at least on the two available Policy Matrices for 2003 and 2005-2007.



25

Programme Effectiveness

PFM reform is needed to improve the effectiveness of internal and external expenditure
controls, cash management and financial accounting (esp. BPEMS), IT management,
accountability, civil/public service reform (esp. payroll management) and decreasing the
fiscal risk from parastatals. MDBS has been more effective in promoting reforms in the
upstream parts of the budget cycle. Annex E, Table 2 summarises DFID’s fiduciary
assessments.

4.16 Stronger attention to the downstream parts of the budget cycle, especially to improve
the predictability of funding from MoFEP to the MDAs, budget execution, internal and
external expenditure control, and legislative scrutiny, is essential to reduce the risks for
general budget support and to facilitate the transition from sector to general budget support.
The examples below illustrate the reasons for this:

� Even if budgets are allocated according to the MDBS objectives of sustainable, pro-
poor growth, it does not mean that budgets are also executed accordingly. While
aggregate expenditure outturns have improved over the last three years, at MDA level
expenditure outturns have deviated strongly. Reallocations of expenditures between
administrative budget lines have contributed to large variances in expenditure
composition.

� Un-earmarked general budget support, as is the case with MDBS, tends to finance
relatively more recurrent costs (i.e. wages and salaries) than sector support which has
focussed on financing non-salary expenditures. If PSR does not manage to address
the downsizing and rightsizing of the public and civil service and hence bring the overruns
of the wage bills over the past years to a halt, fiduciary risks will not be reduced.

� The coverage of Internally Generated Funds of MDAs in the budget and hence the
control of MoFEP over them, is still very limited. MDAs may be reluctant to promote the
reporting of the IGFs to MoFEP if they fear that the resource allocation process between
MoFEP and the MDAs is ineffective and squeezing, in particular, non-salary
expenditures.

4.17 Both government and DPs consider that the leverage of MDBS comes more from the
associated high-level policy dialogue in which both partners are engaged rather than the
financial implications of the performance-related element of MDBS. Total MDBS accounts
for about 10 percent of government expenditures, but only between 2-5 percent captures
the performance related element.  The cross cutting nature of MDBS clearly brings
implications for the role of the economic adviser, and the relationship between public financial
management reforms and public sector reforms. It will remain very important to be able to
draw on PFM and PSR expertise in the future, to approach both themes in an integrated
manner and to facilitate further links with other sector advisory expertise.
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Other programmes

4.18 Table 5 presents a summary of all output to purpose ratings from 2000 to 2005. The
limitations in DFID’s performance reporting have been noted above (see paragraphs 3.33
to 3.38). The total number of reviews is small with a large variation from year to year. In
response to pressure from London, an improved compliance with reviews has been seen
in recent years, but the proportion of the programme being reviewed is still small. Statistical
analysis is meaningless in such a sample, but the results suggest tentatively that overall
the portfolio has performed mainly below the target ratings of 1 or 2, with no discernable
trend over the years. Performance amongst the pro-poor growth and human development
programmes has been better than in the accountable governance portfolio.

Table 5: Summary of Purpose Ratings by Programme Theme

Rating14 2000 2001 2002 2003 2004 2005 Totals

Pro Poor Growth

Rating 1 or 2 - 1 4 3 4 3 15

Rating 3 - - - 3 4 - 7

Rating 4 or 5 - - - 3 1 - 4

Human Development

Rating 1 or 2 2 1 3 - 3 - 9

Rating 3 1 1 2 1 1 1 7

Rating 4 or 5 - - 1 - - 1 2

Governance

Rating 1 or 2 - - - - 2 1 3

Rating 3 - - 1 2 2 - 5

Rating 4 or 5 - - - 2 4 1 7

Total 3 3 11 14 21 7 59

14 Five point scale: 1 – project will achieve all objectives; 2 – likely to achieve most objectives; 3 – likely to achieve
some objectives; - 4 likely to achieve few objectives; 5 – unlikely to achieve any objectives. DFID’s PSA Value for
Money Indicator is for a rising proportion of projects to be rated 1 or 2.
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Support to policy development and service delivery in targeted sectors

4.19 In education, the Education Sector Support Programme (ESSP) has contributed to
continually rising net enrolment at primary levels. The evaluation in 2003 concluded that
the programme was successful at delivering education benefits to the periphery – to schools
and to districts. MDG goal 3 and the Education Sector Plan (ESP) call for the achievement
of gender equality as measured by gender parity in primary and secondary school
enrolments. But the goal of gender parity has not been the subject of sufficient attention in
analysis or planning – it is generally assumed that as Ghana approaches universal
enrolment, gender differentials will consequently diminish. “Closing the gap is in part a
function of growing enrolments: when enrolments are 100% there can be no gaps” (WB
OED, 2004:31).  The GPI within primary education is creeping up, (reaching 0.93 in 2004
from 0.89 or 0.90 in 98) (DFID RHEP, 2005:4.  But, “gender disparity in enrolments increases
with each higher level of the system as female achievement levels decrease and dropout
increases”.

4.20 There has been greater success at increasing enrolment in the three Northern regions
“Between 2001-04, deprived districts have seen faster growth in enrolments than the national
average”.. .Upper West and Upper East are likely to meet most targets, Northern region is
unlikely to meet any”. (Education Sector Annual Review 2004). Removal of fees and their
replacement with school capitation, which started in 2003-04, is a contributing factor. It
demonstrates real commitment and ownership by GoG. The introduction of school capitation
for primary, junior secondary and kindergarten schools reflects two major strategic directions:
the first of which is explicitly pro-poor, in that it aims to ensure that basic education should
be free (capitation will replace levies on pupils); and secondly, that resources should be
moved to school level  to ensure  a more responsive service delivery.

4.21 Institutional strengthening has been gradual. There have been a series of subtle
shifts in the way in which finances have been managed which result in MoES being more
in the driving seat. The proposed shifts from ESSP to the thinking around the development
of SESP illustrate the advantages of a slow and steady approach. The use of a TA budget
line is a good example. In ESSP, this was successfully used to put TA into the Ghana
Education Service to reduce the risk which initially threatened the programme’s ability to
disburse to an acceptable level; under SESP this budget line will be moved from the control
of DFID to MoES, now that a better enabling environment has been supported and the
potential to build capacity has been demonstrated. Financing systems under the proposed
SESP are designed with the potential to form the basis of pooled funding.

4.22 In the health sector most of DFID’s support to the Plan of Work (PoW) is channelled
through the Health Fund, and as it is jointly reviewed by government and development
partners, it is not possible to attribute any particular outcome to DFID.  An independent
assessment of the PoW-1 in 2001 concluded that “there had been solid progress over the
5 years”. The PoW-2 has so far seen 3 external reviews and yearly annual reports of the
GHS. Despite all the progress mentioned above and increased resources, the main health
outcomes show little improvement, although outputs have improved. The real increase in
available funds from both GoG and donor sources has been used to stem internal and
external brain drain by increasing salaries and establishing incentive packages to get health
staff out to the rural areas. At the same time expenditures for non-wage recurrent costs
went down, leaving districts with very little money to deliver services, let alone scale up to
levels necessary to make impact on indicators.  A case study commissioned by DFIDG as



28

Programme Effectiveness

part of the Drivers of Change work (Killick 2004), showed that effectively only 20 percent
of intended funds actually reach the level at which services are delivered a finding of
particular concern as monies pooled by the donors in the Health Fund are supposed to go
mostly to the districts and below. For HIV/AIDS the situation is different, as DFID channelled
most of its support for the Ghana HIV/AIDS Strategic Framework through discrete projects.
While the OPR in August 2004 found it too early to judge on the achievements, this evaluation
found that, with the exception of the DRI component, all the subprojects are being successful
in reaching their objectives.  But making discrete projects work is a much easier thing to do
than supporting GoG to do it for itself

4.23 Performance in the pro-poor growth theme has been more mixed. Some strengths
come from long running or evolved programmes:

� Support to feeder roads and bridges has brought direct physical improvements to
access in farming areas; but, perhaps more importantly, contributed to institutional
development of the Ministry of Roads and Transport in its management of contracts
and contractors, and to capacity development of small contractors through innovative
financing mechanisms.

� Progress has been less satisfactory in water. The Water Sector Improvement Project
followed effective prior work in Ashanti and Brong Ahafo, and provided substantial
technical assistance but stalled over policy changes by government that failed to
implement private sector partnership arrangements in the face of strong opposition
by civil society, leaving £7.7 million unspent from a £13.95 million project.  But
support to the Public Utilities Regulatory Commission has created a facility to oversee
access by poorer sections of society.

� Current work in agriculture has been centred on policy development with the ministry.
An earlier initiative that started with the Wenchi farming system project and led to a
successor Brong-Ahafo Development Support Programme, was far-sighted with
direct support for decentralised government through the district assembly and with
links to institutional development under the Civil-Service Performance Improvement
Programme. This was discontinued as DFID moved away from support to
decentralisation. The outputs from policy support have not yet affected field
programmes, but pro-poor influence from work by DFID can be traced though the
New Extension Policy, Gender and Agricultural Development Strategy and Livestock
Development Policy.

� DFID’s intervention in the Land Administration Programme has successfully identified
the importance of improved management of customary land and shifted the focus
of the programme beyond the original imperative of land titling.

� DFID has worked with the forestry sector since the 1980s but engagement has
gradually shifted away from technical programmes to broad institutional and
governance reform. Change has been slow and hard-won but new policies have led
to substantial increases in revenues with a twelve-fold increase in funds going to
district assemblies and land-owning communities in five years. New resource
allocation policies introduce social responsibility into timber concession contracts
which will increase economic returns to communities and will grant rights to farmers
for trees on the land they farm. Reforms are at an early stage and will require
sustained political commitment and public investment. Box 2 reproduces highlights
from a 2004 OPR.
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Box 2: Joined-up effectiveness in the Forestry Commission

DFID has been extremely influential and successful in supporting the Forestry Commission
(FC) in its efforts to develop new systems and improve administration. Effective integration
of 5 former Departments and Agencies into one corporate entity can largely be attributed to
the project. In addition, external pressure from the DFID project, World Bank and other
donors has served to enable the implementation of new forest taxation policies despite
resistance from elements in the private sector. The increase in fees has greatly increased
the benefits going back to communities through Stools and District Assemblies and helped
to secure a financial base for FC autonomy. The project has also successfully helped the
government to introduce transparent competitive processes of resource allocation that is
still just getting established.

The project has supported improved oversight of the sector from the Parliamentary Select
Committee on lands and forests (whose work has been singled out in Parliament as
exemplary), and encouraged engagement with and scrutiny from civil society and from
professional bodies. The government and changes in expectations of Ghanaian society
(particularly middle class) are contributing to a climate that requires greater accountability
and participation by concerned people in decisions and policy-making. The flourishing
independent media have focused on forest sector issues in the run up to the elections and
this is encouraging greater accountability.

(Adapted from Forest Sector Development OPR September 2004 – Purpose Attribution)

4.24 Assessment of the more recently established support for private sector development
is harder. The pace of government’s policy change has been rapid. DFID assisted GoG to
develop the trade policy through the Trade Policy Project. OPRs in 2003 and 2004 found
disappointing performance in that and the Business Linkages Challenge Fund. In both
cases, difficulties were evident in getting input from stakeholders outside government and
in stimulating demand from the private sector. But the advent of a coherent trade policy
and commitment brings the opportunity for GoG to prioritise and focus on key strategic
sectors. It is too early to assess PSD work on the enabling environment as more time has
been devoted to the upfront design of the PSDS strategy and programme, important to
building ownership and private sector participation. Some progress can be seen in terms
of Business environment reforms including overall GoG commitment to investment climate
reform and detailed progress on areas like number of days to register a business, and
financial sector reform, some of which is attributable to DFID policy and programme inputs.

4.25 After two decades of support for reforms, the public sector was still characterised in
2003 by a bloated unprofessional service; low pay; poor financial management; weak
capacities; and poor services.15 Interventions have often been well-targeted at core issues,
such as the payroll (Box 3), but have failed owing to technical and policy shortcomings and
a lack of political will. More recent initiatives such as the appointment of a senior minister
with responsibility for public sector reform and the National Institutional Renewal Programme
(NIRP), and the subsequent creation of a Ministry of Public Service Reform (MPSR) are
promising steps. DFID has supported both. Government was drafting a PSR strategy at

15 DFID brainstorming meeting background note, July 2003
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the time of this CPE and DFID is providing active support. The Drivers of Change study
highlighted the social and historical factors that inhibit reform.16 Clearly, any interventions
have to be well grounded in political support. And in many aspects of governance, the
UK’s former position as a colonial power make it desirable that DFID works in partnership
with other donors and the UN, if its advice is to be valued as non-partisan.

Box 3: Integrated Personnel Payroll Database (IPPD)

Objective: to strengthen GoG’s ability to manage and control human resources and payroll
costs in the public service by providing them with a sustainable, modern human resources
and payroll system.

Amount: £8.5 million in three separate fundings from 1995 to 2005 (less than 50% spent)

IPPD implementation has suffered setbacks arising from institutional capacity constraints,
over ambitious designs and in some cases, poor technical support. The PCR review in 2004
rated the project purpose as unlikely to achieve any objectives. At the end of the DFID
Grant, the IPPD system had not been implemented. The government-contracted implementing
agents had completed 40% of implementation, the system was not sufficiently tested, and
could not be utilised in its uncompleted form. The new IPPD system was not in a position to
be utilised by GoG at the end of the DFID Grant period, and the system was shut down by
the Controller and Auditor General’s Department.

16 Booth et al (2004)

Influence, harmonisation and alignment

4.26 Good evidence can be found for DFID’s contribution to influence on policy and donor
harmonisation across the programme. Specific examples are:

� A more harmonised approach to multi-donor budget support. This includes not only
a new approach to providing financial support but primarily a new joint-approach to
high-level dialogue with government and policy objectives of the reform process
and expected outcomes. It also has led to a joint performance assessment framework
(common PAF for MDBS);

� Road contracting and labour systems being used by Ministry of Roads and Transport
and adopted by other donors;

� Private Sector Development Strategy alignment and donor harmonisation;
� Adoption of a new joint donor framework for pro-private sector M&E linking to the

GPRS;
� Emerging poverty focus in the agriculture sector policy;
� Recognition of the importance of access to customary lands;
� A sound education sector plan, aligned with the GPRS and the Fast Track Initiative

(FTI) and with a broadly based annual review process which fits with the budget
cycle;

� Bringing about a SWAp and joint funding in the health sector; and,
� Focus on addressing inequalities and developing policies which increase access to

health care services for the poor and vulnerable, such as exemption schemes and
including the poor in the planned insurance scheme.
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4.27 But influencing government policymaking, even within a sectoral programme
that retains earmarking of some funding, is not easy. The debate between emphasizing a
poverty focus or the growth agenda is especially pertinent in the education sector with
inconsistencies now evident between the Education Strategic Plan (ESP) and the MoES
White Paper. This is a debate beyond the bounds of the education sector – it should not be
allowed to totally dominate discussions between DFID and the government and should
not perhaps be seen as exclusively an issue for education sector, especially as relationship
issues break across sectoral boundaries.

4.28 And not all harmonisation initiatives have worked. The CAP flagged DFID’s interests
at looking for a shared or delegated advisory relationship. Health was the chosen sector,
owing to the capacity of the Ministry of Health and the apparent success of the SWAp,
then in its sixth year. But DFID staff criticise the lack of consultation by DFID management
in country about the timing and nature of the decision. The CPE team were informed that
the decision to withdraw the health advisor went against the specific advice on timing of a
consultant adviser and senior staff in the health profession in DFID Palace Street.
Stakeholders from within government and among development partners all confirm there
was insufficient discussion and little explanation. Some opposed the move in principle; all
felt the timing was poor and the views of government inadequately considered. DFID’s
high quality presence is missed and stakeholders have yet to see it replaced by the Dutch.
The MoH sees its pool of ‘critical’ partners reduced and development partners miss the
consensus skills DFID brings.

4.29 According to both government and development partners, the substantial influence
DFID had in the health sector all but disappeared with the departure of the health advisor
at the end of 2004 – and may become even less when DFID’s contribution to the pooled
health fund is transferred to MDBS in 2006.  The partnership with the Dutch was
independently reviewed in August 2005 (Kunfaa, 2005), after which DFID and the
Netherlands Embassy (RNE) discussed the concerns raised by stakeholders and agreed
on improvements (DFID, 2005 meeting w/RNE).  Not long after the evaluation, a new
Dutch health adviser arrived, offering an opportunity to implement the adapted agreement.

4.30 There is an important lesson here that despite the fact that DFID places a high premium
on consultation, harmonisation and influence, these values did not guide management in
how this move was approached and implemented.

Effectiveness of different instruments

4.31 So far, different aid modalities have proven effective given different circumstances.
This plurality has enabled instruments to match needs and capacity. MDBS has helped to
improve upstream budgetary processes and has promoted donor alignment and
harmonization, but has been less successful in promoting reforms in the downstream
parts, especially in financial management and control, and legislative scrutiny. Fears of
government staff in both health and education about the loss of financial control are
understandable when moving from sector to general budget support, especially when
inter-governmental negotiation and dialogue structures are still immature. But MDBS in
general can help promoting capacity building in this area.

4.32 Projectised aid in roads, water and forestry, as well as HIV/AIDS, has demonstrated
clear and reasonably effective performance. Next to MDBS, another significant development
is the increase in pooled funding, as is used to support the social sectors, the Private
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Sector Development strategy, and as currently proposed for use in PFM/PSR. This reduces
transaction costs to government, brings donor alignment and fosters harmonisation around
defined objectives. It is a logical step towards sector budget support, but provides an entry
point where donor policies are less well harmonised (such as in support to the private
sector) or where the focus of support is cross-cutting and does not match a specific sector
(such as PFM/PSR).

Sustainability

4.33  It is hard to find evidence that would bring confidence about sustainability. The changes
to the management of the economy that have brought macroeconomic stability appear to
be well grounded in MoFEP. Given the low performance element in the MDBS it seems
likely they are sustainable, even with reduced donor pressure. But this is less clear in the
sector programmes. So while work in health and education is grounded in well-owned
national strategies, instances such as the fall in performance in health underlie the need to
look beyond high level policy into the management and delivery process within sectors. It
is unlikely that continuing performance improvements are sustainable without support. It is
likely that the public sector institutions in Ghana lack the capacity to sustain reforms post
DP intervention and this will remain the case until public sector bodies reach minimum
competency standards. A relevant example comes from DFID’s work in the Non Tax Revenue
Unit, which demonstrates that they are not sufficiently skilled or resourced to perform their
function.

4.34 There are reasonable signs that institutional arrangements piloted for feeder roads
and bridges are now fully internalised and will be continued. Progress with policy in
agriculture has not yet started to affect performance in the sector. The forestry sub-sector
faces so many domestic pressures that donor dialogue is probably a necessary feature for
the foreseeable future. The main governance programmes in PSR have not effected any
significant change and the M&E system for the GPRS is overly dependent on consultancy
inputs and is unlikely to be sustainable.

Outcomes

4.35  Assessment of achievements against outcomes is hampered by the absence of a
results structure in the CSP or CAP. Table 6 presents the main objectives and four theme
aims as set out in the 2003 CAP. None of these objectives are accompanied by any indicators
and they are not directly linked to the change forecast areas in the PSA Country Report.
The CPE team has made an assessment against these objectives as part of the overall
assessment of the country programme. The ratings given are derived from the evidence
presented to the team and summarised in this report. Objective evidence to support the
judgment comes mainly from the OPRs and progress reported in the GPRS APR.
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Table 6: Assessment of impact and DFID contribution by CAP objectives

DFID CAP Objectives Ghana DFID
progress contribution

Main objectives

Strengthen the poverty focus of the GPRS, in particular
through its translation into the government’s budget

Assist with significant improvements in public financial
management

Support progress on the implementation of the GPRS –
especially in the enabling environment for pro-poor growth,
good governance, human development, sustainable
livelihoods and increased production

Improve the effectiveness of donor support as whole –
notably by harmonising procedures and policy through the
multi-donor budget support mechanism

Programme theme aims

Enabling environment for pro-poor growth

To support the government to create an enabling
environment for private sector led, pro-poor growth that
enhances poor peoples’ ability to effectively participate in
markets

Sustainable livelihoods and increased production

To improve the livelihoods of poor and vulnerable people
and increase their productivity through supporting
government-led programmes that address priorities outlined
in the GPRS

Good governance

To enable government to develop a more effective and
democratic governance system which is more accountable
to the needs and voices of Ghanaians, particularly the poor

Human development

To increase the human capacity of all Ghanaians, especially
the poor and vulnerable, through supporting government-
led health, education and HIV/AIDS programmes as defined
in the GPRS

Note: Simple four point scale: high, medium, low, and nil

M H

L H

L L

L H

M M

H H

L M

M- M
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4.36 Notwithstanding the limitations of this approach, the following conclusions can be
drawn:

Progress towards CAP main objectives
� Steady progress has been made toward a pro-poor orientation of the budget, through

overall expenditure and policy evolution in key sectors. Less progress has been
made in managing the downstream budget process and in negotiation between
MDAs and MoFEP. The introduction of NETS is starting to bring improvements in
the tracking of actual expenditures.

� Uneven progress has been made towards improved PFM, with greater success
seen upstream in the budget cycle.  There has been less success over improving
the predictability of funding from MoFEP to MDAs, budget execution, internal and
external expenditure control and legislative scrutiny.

� DFID’s programme has consistently worked to improve the policy environment and
good governance. Progress with civil service reform has stalled and government
has been slow to develop a clear strategy for reforms to the public sector, currently
taking place with DFID support. Better success has been achieved at institutional
development within targeted sectors.

� Long-running programmes in agriculture and forestry have brought policy
improvements and some direct financial benefits to poor communities.

� Support to health and education has been effective at targeting regional disparities.

� DFID has brought strong leadership to donor alignment in key GPRS sectors and
has supported harmonisation in others.

� Pro poor focus of GPRS and donor interventions has been supported through GPRS
M&E

Progress towards theme aims
� Slow progress has been made to foster the enabling environment. DFID’s support

has been good, linked to effective economics advice and contributions to public
financial management. Pro-poor, private sector led growth has been enhanced
through agricultural and forest policy and institutional development and should benefit
from the new private sector development strategy but there is no evidence growth is
benefiting poorer sections of society.17

� Progress in improving livelihoods has been low, especially in poorer regions, but
DFID’s contribution has been well targeted in agriculture and forestry, with supporting
investments in rural access.

� Limited progress is being made in governance. DFID’s focus has been overly
technical and not sensitive to political realities. It is slowly changing to give more
voice to civil society and direct support to parliamentary institutions and democratic
processes.

� Steady and continuous support to health and education has brought stability and
some gains, but also falling performance in health. DFID’s support has been strong,
but with recent distancing in health.

17 McKay and Aryeetey (2004)
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Contribution to DFID’s Public Service Agreement
4.37  The positive contribution of the Ghana programme can be seen from the summary
assessment in Table 7. Contributions to the PSA are assessed as high in four of the five
categories and medium in the fifth.

Table 7: Assessment of DFID contribution to the 2003-2006 PSA

DFID PSA 2003-2006
Objective I: Reduce poverty in Sub Saharan Africa

Target 1: Progress towards the MDGs in 16 key countries demonstrated by:

Steady progress towards falling
income poverty and a low income
poverty gap, but with large regional
disparity. High contribution

Steady positive increase in enrolment.
Concerns rising about quality of
education which is not monitored.
Gender parity is high but improving
slowly and low priority. High
contribution

U5MR is lower in Ghana than other
countries, but has increased recently
for reasons not well understood.
Access to skilled birth attendance is
highly skewed with over 80% in Accra
and less than 20% in the North. But
nationally access to skilled attendance
has increased rapidly in the last few
years. HIV prevalence is low.  Medium
contribution

UK support through Africa Conflict
Prevention Pool and British Military
Assistance Training Team (BMATT).
Stability in Ghana has been
maintained despite conflicts in
neighbouring countries to east and
west. High contribution

� A sustainable reduction in the
proportion of people living in poverty
from 48% across the entire region;

� An increase in primary school
enrolment from 58% to 72% and an
increase in the ratio of girls to boys
enrolled in primary school from 89% to
96%;

� A reduction in under-5 mortality
rates for girls and boys from 158 per
1000 live births to 139 per 1000; and an
increase in the proportion of births
assisted by skilled birth attendants from
49% to 67%; a reduction in the
proportion of 15- 24 year old pregnant
women with HIV from 16%;

� Improved effectiveness of the UK
contribution to conflict prevention and
management as demonstrated by a
reduction in the number of people whose
lives are affected by violent conflict and a
reduction in potential sources of future
conflict, where the UK can make a
significant contribution. (Joint Target with
FCO and MOD); and

� Effective implementation of the G8
Action Plan for Africa in support of
enhanced partnership at the regional
and country level.

Good progress with a high level of
influence by DFID. Strong promoter
of MDBS, substantial contributions to
sector programmes and harmonised
approaches in all sectors. High
contribution

Note: ratings High, Medium, Low are estimates by the CPE team
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Summary of findings

� MDBS has brought direct benefits to management of the economy and
strengthening of pro-poor expenditures. Particular influence has come through
the use of performance triggers in the policy matrix.  Plus, MDBS has produced
beneficial effects in the quality of policy dialogue, predictability of funding,
harmonization of donor policies, government ownership, and in performance
tracking.

� The effectiveness of MDBS is being held back by slow progress with public
financial management, especially in the downstream parts of the budget cycle,
managing fiscal risks and slow progress in CSR/PSR.

� DFID’s OPR performance ratings are available for only a small part of the
portfolio: they indicate better performance in pro-poor growth and human
development than in the governance theme.

� Education enrolments have risen; gender parity is improving slowly and
deprived districts are experiencing faster growth in primary enrolment.  Health
performance has stagnated despite improved flows of resources and successful
outputs. HIV/AIDS projects have worked well.

� DFID’s contributions to pro-poor growth have been diverse without a clear
overarching strategy: benefits are most strongly evident in forestry and rural
infrastructure; but strategic support for policy in agriculture, lands and the private
sector are all positive.

� There are convincing examples of policy influence and donor harmonisation
across the pro-poor growth and human development themes.

� A mix of aid instruments: projects, pooled funding, SWAps and GBS appears
to be beneficial. Plurality enables instruments to match needs and capacity.

� There is some evidence to think that reforms under MDBS will be sustained.
Sustainability of improvements in other sectors is more uncertain.

� DFID’s contribution is assessed by this evaluation as ‘High’ or ‘Medium’ for
seven of the eight CAP main objectives and theme aims.  DFID Ghana’s
contribution to the PSA for Sub-Saharan Africa is assessed as ‘High’ for 4 of the
5 indicators for Target 1.
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5. Development Progress

Development progress

5.1 Table 8 sets out the progress towards the MDGs, assembled from a variety of sources.
Each cell describing progress in Ghana presents several items of information. First is an
assessment of the likelihood of reaching the goal (probably; potentially; unlikely) and the
strength of the supporting environment (strong; fair; weak). This is taken from the Annual
Progress Report to the GPRS (NDPC 2004). Next is a short description of recent trends.
Last are supporting statistics from a variety of sources, noted below.

Table 8: Progress against Millennium Development Goals18

Income poverty: probably/strong
Hunger: unlikely/fair
Extreme poverty concentrated in Ghana’s three
northern regions. Income poverty gap is small
compared with other developing countries. 42% of
under 5s in northern Ghana are malnourished
1998 45% below $1 per day – new survey results
due in 2006 (World bank estimate 35% in
2004)Nutrition – undernourished: 1996 18%; 2001
13%

Universal access: probably/strong
Steady increases in enrolment in recent years but
constrained by numbers of schools in good
condition and distance. Parents believe quality of
education is declining.
1998/2000 Primary completion 63-64% [DFID
2003-04 primary completion estimate 71%]Net
primary enrolment: 1998 57.9%; 1999 61.8%; 2000
57.1%; 2001 60.2%. [2003 CWIQ 70%] Retention
Grades 1 to 5: 1999 66.3%

In primary and junior secondary: unlikely/fairIn
senior secondary: unlikely/weak but improving
Slow progress in improving gender parity; not
identified as a priority in government policy.
Primary ratio girls: boys 1998-2001: 0.90 rising to
0.91 [DFID 2003-04 estimate 0.93]Secondary ratio
girls: boys 1998-2001: 0.78 rising to 0.82Tertiary
ratio girls: boys 1999-2001: 0.33 – 0.39Women in
parliamentary seats 1998 9%; 2005 11%Adult
literacy rate (OECD/DAC) 1997 68; 2002 74%

One
Eradicate extreme

poverty and
hunger

Two
Achieve
universal
primary

education

Three
Promote gender

equality and
empower women

MDG Ghana Progress to 2005

18 Sources: Mostly UNDP MDG country profile; additional statistics from OECD/DAC Indicators and data reported from DFID
education briefing note, where indicated.
Assessment: Likelihood of reaching the goal/strength of supporting environment – assessment for 2004 from Ghana National
Development and Planning Commission (NDPC). Targets are for 2015 except for (3) Gender Equality which is for 2005.



38

Development Progress

Under 5 mortality: probably/strong
U5MR high and increased slightly owing to
increasing deaths in first year and within that in first
month of life. Slow implementation of Integrated
Management of Childhood Illnesses.
1998 Children under 5 underweight 24.9
Under 5 mortality rate: 1993 – 119; 1998 – 108;
2003 – 111Infant mortality rate: 1993 – 66; 1998 -
57; 2003 – 64Neonatal mortality rate: 1993 – 46;
1998 – 30; 2003 - 43

Maternal mortality: unlikely/fair
Reliable data not available, but northern Ghana has
higher rates than south.  Maternal deaths
increasingly audited and more births attended,
although below target.
Maternal mortality ratio: 1993 – 214; no reliable
data sinceAttended births 1998 – 44; 2001 – 49;
2004 - 53

HIV/AIDS: potentially/strong
Malaria: lack of data/fair
HIV/AIDS rates low by Sub Saharan and West
African standards and apparently stable, and
possibly going down.  U5 Malaria Case fatality rate
has increased and is more than double the target;
TB detection rate has decreased, but cure rate has
increased.
Country HIV prevalence pregnant women 15-24:
2000 – 2.4%; 2001 – 3.1%; 2002 – 3.5%; 2003 –
3.0%; 2004 – 2.5%Accra HIV prevalence pregnant
women 15-24: 2000 – 2.7%; 2001 – 3.7%; 2002 -
2.7%; 2003 – 3.9%U5 Malaria Case fatality rate
2001 – 1.7; 2005 – 2.8TB detection rate 2001 – 61;
2004 – 56TB cure rate 2001 – 48; 2003 -
61Average life expectancy (OECD/DAC) 1997 - 61;
2002 – 55, though UN figures show 1990 – 55;
2000 – 57; 2003 - 58

Sustainable development policies: potentially/
weak but improvingWater: probably/fair
Access to water much higher in urban areas and
strong regional disparities in rural areas.
Percentage population access to safe water 2002:
urban 93; rural 68

MDG Ghana Progress to 2005

Four
Reduce

child
mortality

Five
Improve

maternal health

Six
Combat HIV/
AIDS, malaria

and other
diseases

Seven
Ensure

environmental
sustainability
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5.2 The assessments in Table  8 were made by NDPC for 2004. The only assessment
that is now questionable concerns Child Mortality where a likelihood of ‘Potentially’ is now
more realistic than ‘Probably’. Of the nine indicators quoted therefore, three are assessed
as ‘probably’ and three as ‘potentially’. Some performance, though unlikely to reach the
goal, is nevertheless much better than many other countries in the region. This is a strong
assessment.

5.3 The most positive message is that good progress is being made in overall growth.
Basic delivery of social services is happening, but tackling intractable problems such as
regional disparities, and sharpening the focus of programmes to deal with gender inequalities
or to improve rural-urban differences requires a greater focus in policy and detailed attention
to service delivery.

5.4 The major concern is the low performance with respect to reducing the proportion of
people who suffer from hunger. Malnutrition remains a serious problem in Ghana. Data
from the 2003 Ghana DHS show that 30 percent of children under five are stunted and 11
percent wasted. There are marked rural-urban as well as regional differences in vulnerability
to child malnutrition. Children living in the three northern regions as well as the Volta
region are more likely to be underweight than children in the other regions of the country.

5.5 One strength of the Annual Progress Report to the GPRS is that findings are
accompanied by policy recommendations. But as noted elsewhere, this analysis is not yet
disseminated in a way that can inform public debate and help develop demand for improved
services.

Aid effectiveness

5.6  Aid has contributed to the development progress in Ghana. Aid flows have been
volatile over time and come in different forms. The trend towards budget support away
from tied and projectised aid of the 1980s and 1990s as well as increased harmonisation
of donor policies and alignment with government policies and systems has increased the
effectiveness of overall donor support.

5.7 The direct effect of the shift towards more programmatic approaches, pooled funding
arrangements and budget support operations has been a more streamlined approach to
donor support, a deepened and institutionalised dialogue with government on reforms
and the support of the implementation of the GPRS. MDBS, HIPC debt relief and other
donor support have relaxed the financing constraints of the implementation of the GPRS
and have been generally aligned with GPRS priorities. This has backed government efforts
to reduce poverty.
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Summary of findings

� Of the nine MDG indicators quoted, three are assessed as ‘probably’
and three as ‘potentially’. Performance under some targets, though unlikely
to reach the goal, is nevertheless much better than many other countries
in the region. This is a strong assessment.

� The major concern is the low performance in reducing the proportion of
people who suffer from hunger.

� The shift towards more programmatic approaches, pooled funding
arrangements and budget support operations has been a more streamlined
approach to donor support and a deepened and institutionalised dialogue
with government on reforms
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6. Conclusions and Lessons

DFID contribution & value added

6.1 DFID has made a major contribution to development in Ghana. Respondents amongst
development partners and in government recognise and confirm DFID’s role. The added
value that DFID has brought can be summarised in three parts.

6.2 First, the country programme was configured to respond to the 1997 UK White Paper
on aid and the PRSP/MDG initiatives, Monterrey Consensus and Rome agreement were
internalised into country strategy. This led to a clear platform from which to promote
government-led strategy development, pooled funding and aid harmonisation, and budget
support. DFID’s value was in having a clear vision from a very early stage and seizing
opportunities to lead or work with other development partners to promote these changes.

6.3 DFID’s financial contribution as second largest donor in Ghana has been important,
but it is less important than the quality of dialogue. MDBS has facilitated a high-level dialogue
on policy objectives for future reforms with government but also among donors. It has
stimulated a more integrated discussion between central and line agencies and donors
that are more difficult to achieve under SWAps or project support. The second major element
of added value has been DFID’s team of policy advisers. Individually and collectively they
have earned the respect of their peers. Relations with development partners have not
always been good but disagreements have generally been used to fuel a creative tension,
such as in education with the World Bank.

6.4 The third element is innovation. Commitment to budget support has not been to the
exclusion of other aid instruments. Continued funding of smaller programmes and speedy
access to financial aid has enabled DFID to engage in difficult areas. The best example is
forestry, which has tackled a major export sector, issues of public sector reform, direct
financial benefits to poor communities, issues of governance between traditional authorities
and the state, transparency and anti-corruption. Flexibility has also enabled the programme
to give rapid support, such as to the newly established offices of the Senior Minister and
the new Minister of Public Sector Reform; to support specific AIDS projects; and to support
NEPAD. Not all have been successful, but they have demonstrated that DFID is an
organisation that can get things done.
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Strengths & weaknesses of DFID’s programme

Strengths

6.5 A number of strengths have been identified from interviews and analysis:

� Long-standing relationships have brought knowledge in depth to some sectors
� Strong advisory expertise based in-country has enriched the dialogue with

government
� DFID is innovative and prepared to tackle issues other donors don’t
� DFID is a consensus seeker and hence has facilitated the dialogue between DPs

and with GoG
� There is a constructive willingness to learn as evidenced in the End of Cycle review

of the CSP and more recently, the Drivers of Change study
� Promotion of a poverty focus runs through many programmes
� Good governance is promoted across the programme - institutional issues have

been targeted in all sectors to improve efficiency and sustainability
� DFID has a good record for timely disbursement of funds
� Financing arrangements have enabled flexible access to funds for unplanned

activities

Weaknesses

6.6 Almost inevitably, many of the weaknesses are the converse of the strengths, others
reflect the tensions between policy driven from London and responsiveness to the situation
in Ghana.

� DFID is not a listener. As the consultation for the CAP demonstrated, the aim was to
inform partners about DFID’s approach, not to identify how to adapt policy to meet
the country’s needs.

� Neither the CSP nor CAP present a clear analysis of where DFID’s support should
be concentrated and why. That has led to a lack of prioritisation and fostered the
‘Jack of all trades’ portfolio. DFID’s over-arching objective of poverty reduction does
not emerge as a core entry point to guide its involvement.

� Lack of a coherent performance framework. The current system has some good
elements but is not a coherent whole. Performance assessments of projects and
programmes is partial and inconsistent and does not lead into monitoring through
the Change Forecast Indicators. There is no systematic approach to providing
evidence to drive policy – a criterion of DFID’s new policy on conditionality.

� Support for public sector reform has been excessively driven by short-term
perspectives. The Drivers of Change study prompted a higher awareness of  the
long-term political dimensions and the need for long-term strategy.

� The strategy to appoint a shared health adviser with the Dutch was weakened by
rushed implementation. Government in particular believes the consultation was
insufficient, given DFID’s pre-eminent role in the sector.

� The focus on engagement with central agencies and higher levels of government
has moved the programme upstream, but inadvertently distanced the office from
financial management and sector development within the MDAs.

� Although the CAP identified the need to work with civil society, the programme has
been slow to give attention to government relations with NGOs and civil society,
and demand side support.
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Explanatory factors

6.7 The period of the evaluation has been one of change for DFID Ghana and the country-
based staff have managed well in the circumstances. The lack of focus to the programme
has come about to a large extent as a result of the conflicting pressures on the office:

� DFID policy to increase the volume of aid being delivered through general budget
support.

� Inconsistent policy emphases from DFID Palace Street – for example the move
away from rural infrastructure following the 1997 White Paper and now renewed
recognition of the importance of rural infrastructure for agricultural growth.

� Recognition that changes require long-term engagement, but a working environment
in which short term horizons dominate: the CAP cycle; annual disbursement and
the PAF triggers; adviser duration in post.

� A distancing of staff from sector service delivery with the move from field offices to
a decentralised country office and withdrawal from implementation support to
upstream policy dialogue and arms-length interaction with programmes.

6.8 The office recognised the need to work in a smarter way with the development of
thematic teams to mirror pillars of the GPRS.  But the current configuration of a large pro-
poor growth team, accountable governance and human development teams has not yet
altered the structure of the portfolio and the way it is managed. Development of the new
CAP will be an important event to consolidate and revisit these arrangements.

Lessons and recommendations

Lessons

6.9 The main findings from the evaluation have been summarised in text boxes at the
end of each chapter. Six lessons emerge from this evaluation.

� DFID’s successful move into general budget support was facilitated by a combination
of clear policy direction from London, strong advisory presence in Accra and active
harmonisation efforts by the office as a whole.

� Institutional reforms to the public sector require an explicit approach to dealing with
the socio-political aspects of change. Such programmes require a long-term strategy
grounded in the development of broadly-based political support.

� One of the core successes of the programme has been in forestry. Progress has
come because the programme was flexible enough to be innovative and take risks,
and long-lasting enough to endure. Sector programmes need this flexibility in funding
and management, and a long-term commitment. DFID’s role as a grant-aid donor
means it is well suited to innovation, leaving scaling up to IFIs and funding through
budget support mechanisms.

� The change from field offices to a decentralised Ghana office has brought gains in
terms of in-country focus and faster decision-making. But the concomitant shift to
upstream policy and budget support has reduced the time spent in contact with
sector programmes and service delivery away from Accra.  This is important given
the significant regional disparities in the country.
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� The slow pace of migration towards budget support in education has enabled a
constructive balance between policy dialogue and technical assistance.

� Silent partnerships with other donors can be a worthwhile strategy, but should be
undertaken with care, especially where DFID has a long history of being the lead
partner.

Recommendations for DFID Ghana

6.10 These recommendations are directed primarily towards the preparations of the next
CAP. The CPE team argue that some decisions, such as to withdraw from roads, water
and forestry should be re-considered as part of a more wide-ranging review.

� DFID’s overarching objective is poverty reduction to achieve the MDGs. A core
strategy for the next CAP could be to influence implementation of the GPRS through
promotion of pro-poor policies for growth and human development. The challenge
of hunger is clearly a high priority for Ghana, especially given slow progress against
that element of MDG 1 and DFID’s strategy needs to demonstrate how support will
contribute to government programmes to tackle hunger .

� Ghana’s growth strategy is centred on agriculture. The new DFID policy on agriculture
highlights the importance of access to inputs, access to finance and access to
markets. A strategy is needed for the pro-poor growth team to identify how the
current resources (programme finance, advisory and programme staff and TA) can
be combined and managed to create a coherent programme that links enterprises
in the natural resources sector with an export led growth strategy and the private
sector in delivering pro-poor growth.

� The fiduciary risks of MDBS will not decrease if reforms in PSR and downstream
PFM are not addressed. For the foreseeable future a prudent strategy is to sequence
instruments, using sector budget support for health and education until more progress
has been achieved with public financial management and public sector reform.

� Given the macroeconomic stability that Ghana has achieved, consideration could
be given to a larger performance element in the MDBS tranche.

� Analysis of the programmes of other development partners can be used to provide
evidence to support an argument for DFID’s comparative advantage as a grant-aid
donor. Country strategy needs to include a comprehensive plan for the composition
and relative contributions of programme finance, advisory support and technical
assistance, to achieve CAP objectives.
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Recommendations for DFID Palace Street

� An improved set of guidelines and support are required to assist country programmes
that consider supporting complex computer hardware and software projects.
Experience more broadly within the UK government should be drawn on to provide
practical guidelines.

� In the light of an increasing share of GBS, DFID should review lessons from across
country offices on how best to retain its influence and support to sectoral ministries
– i.e. those ministries responsible for the delivery of pro-poor services, such as
health and education.
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Table 2: Budget cycle and fiduciary risk assessment 

Budget Cycle DFID’s Fiduciary Risk Assessment in 

2002 

DFID’s Fiduciary Risk Assessment in 

2005 

Progress 

REGULATORY  

FRAMEWORK 

 

A clear set of rules governs the budget 

and financial management process. 

Rating B: Progress in drafting new 

framework but this has yet to be approved 

and implemented. Current framework 

remains deficient therefore. Compliance 

and enforcement remain weak. 

Three Acts have been drafted: the Financial 

Administration Act and the Financial 

Administration Regulations, the Procurement 

Act, the Internal Audit Act. They have 

provided a strong legal framework for public 

financial management. 

High 

POLICY 

BASED 

BUDGETING 

The budget is comprehensive  

Rating C: Comprehensiveness of budget 

has improved but significant donor funded 

expenditure and internal generate funds 

still outside the system. MDA’s display 

reluctance to reveal aid flows.  

The content of the Budget Statement and 

Economic Policies and the Appropriation 

Bills for 2005 represent a substantial 

improvement in the comprehensiveness of 

the information included in the budget 

documentation presented to parliament. 

However, the level of unreported government 

operations (other than donor funded 

projects) amounts to about 10 percent of 

total expenditures, including the District 

Assembly Common Fund and Internally 

General Funds of the MDAs. Information on 

donor funded projects is also seriously 

deficiently covered in fiscal reports. 

Medium 

 The Budget Supports Pro Poor 

Strategies. Rating B: MDA Strategic 

Plans informed by GPRS. Early switch 

from pilot to full MDA coverage 

undermined deepening of MTEF process. 

Performance Budget concept introduced. 

Improved coordination between planning 

and budget. The GPRS has been finalised 

and efforts made to ensure the policy 

priorities progressively influence the MTEF 

and 2003 Budget processes. Further work 

is however required to validate existing 

linkages between GPRS and 

MTEF/Annual Budget. 

Pro-Poor expenditures have steadily 

increased, and the link between the GPRS 

and the MTEF has been improved over the 

past three years. However, medium-term 

expenditure projections are mostly at an 

aggregate level and incremental. The costing 

methodology has not been implemented 

completely and only service and investment 

expenditures are logically linked to MDA 

strategy plan objectives. Recurrent cost 

implications are poorly taken into account. 

Medium+ 

 The Budget is a reliable guide to actual 

expenditure. Rating C: Budget outturn 

does not currently show high level of 

consistency with actual expenditure. 

Aggregate expenditure outturns have 

improved over the last three years. However, 

at MDA level expenditure outturns have 

deviated strongly. Reallocations of 

expenditures between administrative budget 

lines have contributed to large variances in 

expenditure composition.  

Medium 

PREDICTABILI

TY  

AND 

CONTROL  

OVER 

BUDGET  

Expenditure within year is controlled. 

Rating B: Reporting has improved 

substantially at the aggregate level but 

remains incomplete.  Control of 

expenditure is improving but remains 

weak. BPEMS implemented proceeding 

There is no sufficient and reliable information 

available for adequate assessment, but 

MDBS review assesses progress in PFM as 

broadly satisfactory.  For progress on 

BPEMs and procurement see below. The 

integrity of the payroll system is significantly 

Low 
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Budget Cycle DFID’s Fiduciary Risk Assessment in 

2002 

DFID’s Fiduciary Risk Assessment in 

2005 

Progress 

EXECUTION but slowly. Review of MDA’s financial 

management policies/procedures 

outstanding. Professional standards as yet 

to be introduced and professional capacity 

created. Capacity remains a problem as 

does the HRM system. New Internal Audit 

Act currently being discussed by 

Parliament. 

underminded by lack of reliable, complete, 

integrated and reconciled personnel records 

and payroll databases. Controls and 

institutional capacity is low. Progress has 

been made with the implementation of the 

Internal Audit Agency Action Plan.  

 Government carries out procurement in 

line with principles of value for money 

and transparency. Rating B: Law 

drafted, institutional arrangements and 

capacity building programme designed but 

implementation awaiting approval of bill. 

Progress has been made in establishing the 

legal framework for Procurement and 

institutional capacity building have been 

carried out. 

High 

ACCOUNTING,  

RECORDING, 

REPORTING 

Reporting of expenditure is timely and 

accurate. Rating B: Accounting and 

reporting for domestic transactions 

through the Treasuries has improved 

resulting in the CAGD being able to meet 

statutory dates for consolidated reporting 

in 2001 & 2002. These accounts are not 

comprehensive or fully reconciled and the 

audit is as yet outstanding. Harmonised 

BPEMS chart of accounts agreed. Work 

on national standards outstanding. 

Professionalisation of Accounting Cadre 

outstanding. BPEMS still at early stage of 

implementation. Will rollout to only a few 

MDA’s. 

Progress in rolling out the BPEMs has been 

slow. A number of technical, contractual, 

institutional and human resource problems 

hamper the roll-out of the system. 

Low 

EXTERNAL 

OVERSIGHT 

AND 

LEGISLATIVE  

SCRUTINY 

There is effective scrutiny of 

government expenditure. Rating C: 

Currently independent scrutiny MDA not 

effective. Laws enacted but at early stage 

of implementation. AG still severely 

resource constrained. 

The scope and nature of the external audit 

as well as the legislative scrutiny of the 

budget and the external audit reports is weak 

Low 

Note: FRA Rating in 2002 ranged from A (low risk) – C (high risk), whereas the FRA Rating in 2004 was based on the 

PEFA methodology ranging from A (low risk)  to D (high risk). Progress is based on judgement of the evaluator.  

Source: (DFID, 2002) and (DFID, October 2005 
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Annex G

Annex H: DFID Ghana Expenditure  
 
Financial year 1998/9 1999/00 2000/1 2001/2 2002/3 2003/4 2004/5 2005/6 

£ million         

CSP 1998
1
         

Total 35.7 37.9 44.0 43.3     

Current & Future         

Public Sector & Financial 
reform 

3.2 5.6 4.3 4.3     

Forestry 3.7 2.0 2.0 2.0     

Agriculture 0.5 0.5 2.0 2.0     

Rural Infrastructure 5.4 6.2 10.7 10.0     

Water 3.7 4.6 5.0 5.0     

Education 10.3 10.0 10.0 10.0     

Health 6.5 8.0 9.1 10.0     

Small enterprise 0.4 0.4       

ATP Grants 2.0 0.6       

         
CAP 2004

2
         

Total     33.65 50.20 35.53  

Enabling Environment     1.28 1.14 0.25  

Governance     3.182 4.069 1.78  

Forestry     1.3 1.0 1.0  

RL + Agriculture     1.44 6.0   

Rural Infrastructure     6.2 8.6 12.5  

Water     0.25 9.39   

Education     8.0 8.0 8.0  

Health     8.0 8.0 8.0  

HIV/AIDS     4.0 4.0 4.0  

         
Expenditure

3
         

Total   69.6 51.6 52.9 58.0 66.4  

         

 

                                                 
1
 CSP 1998, Annex 2, figures for Current and Future Total Disbursement for 1998/9 to 2001/2 

2
 CAP 2003, Annex 3, Country Plan Expenditure Profile 2003-06 

3
 DFID Departmental Report 2005. Annex 1, Table 4 





83

Annex H

Annex H: DFID Ghana Expenditure  
 
Financial year 1998/9 1999/00 2000/1 2001/2 2002/3 2003/4 2004/5 2005/6 

£ million         

CSP 1998
1
         

Total 35.7 37.9 44.0 43.3     

Current & Future         

Public Sector & Financial 
reform 

3.2 5.6 4.3 4.3     

Forestry 3.7 2.0 2.0 2.0     

Agriculture 0.5 0.5 2.0 2.0     

Rural Infrastructure 5.4 6.2 10.7 10.0     

Water 3.7 4.6 5.0 5.0     

Education 10.3 10.0 10.0 10.0     

Health 6.5 8.0 9.1 10.0     

Small enterprise 0.4 0.4       

ATP Grants 2.0 0.6       

         
CAP 2004

2
         

Total     33.65 50.20 35.53  

Enabling Environment     1.28 1.14 0.25  

Governance     3.182 4.069 1.78  

Forestry     1.3 1.0 1.0  

RL + Agriculture     1.44 6.0   

Rural Infrastructure     6.2 8.6 12.5  

Water     0.25 9.39   

Education     8.0 8.0 8.0  

Health     8.0 8.0 8.0  

HIV/AIDS     4.0 4.0 4.0  

         
Expenditure

3
         

Total   69.6 51.6 52.9 58.0 66.4  

         

 

                                                 
1
 CSP 1998, Annex 2, figures for Current and Future Total Disbursement for 1998/9 to 2001/2 

2
 CAP 2003, Annex 3, Country Plan Expenditure Profile 2003-06 

3
 DFID Departmental Report 2005. Annex 1, Table 4 



P
rin

te
d 

&
 S

up
pl

ie
d 

by
 J

oh
n 

M
cC

or
m

ic
k 

&
 C

o.
Lt

d.
Te

l:
01

41
-4

29
 4

22
2 

 R
ef

:6
05

30

EVALUATION REPORT EV662
March 2006

DEPARTMENT FOR INTERNATIONAL DEVELOPMENT

DFID, the Department for International Development: leading the British
government’s fight against world poverty.

One in five people in the world today, over 1 billion people, live in poverty
on less than one dollar a day.   In an increasingly interdependent world, many
problems – like conflict, crime, pollution and diseases such as HIV and AIDS
– are caused or made worse by poverty.  

DFID supports long-term programmes to help tackle the underlying causes of
poverty.  DFID also responds to emergencies, both natural and man-made.

DFID’s work forms part of a global promise to

• halve the number of people living in extreme poverty and hunger
• ensure that all children receive primary education
• promote sexual equality and give women a stronger voice
• reduce child death rates
• improve the health of mothers
• combat HIV and AIDS, malaria and other diseases
• make sure the environment is protected
• build a global partnership for those working in development.

Together, these form the United Nations’ eight ‘Millennium Development
Goals’, with a 2015 deadline.  Each of these Goals has its own, measurable,
targets.

DFID works in partnership with governments, civil society, the private sector
and others.  It also works with multilateral institutions, including the World
Bank, United Nations agencies and the European Commission.

DFID works directly in over 150 countries worldwide, with a budget of some
£4.6 billion in 2005.  Its headquarters are in London and East Kilbride, near
Glasgow.

DFID
1 Palace Street 
London SW1E 5HE

and at:

DFID 
Abercrombie House
Eaglesham Road
East Kilbride
Glasgow G75 8EA

Switchboard: 0207 023 0000 Fax: 0207 023 0016
Website: www.dfid.gov.uk
Email: enquiry@dfid.gov.uk
Public Enquiry Point: 0845 300 4100
From overseas: + 44 1355 84 3132
ISBN: 1 86 192 745 2

E
V

A
L

U
A

T
IO

N
 O

F 
D

FI
D

 C
O

U
N

T
R

Y
 P

R
O

G
R

A
M

M
E

S:
  

 C
O

U
N

T
R

Y
 S

T
U

D
Y

 G
H

A
N

A
 2

00
0-

20
05 EVALUATION OF DFID

COUNTRY PROGRAMMES: 

COUNTRY STUDY 
GHANA 

2000-2005

Vitus Azeem, Bishop Akolgo, Lilian Breakell,
Maria Paalman, Derek Poate, Ines Rothmann




