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PROANI 2006 – 2008

PUBLIC ADMINISTRATION COMPONENT 

1.
Background
1.1
The mission

According to Terms of Reference (Annex 2), the consultant initiated the work by one week in Maputo devoted to contacts and reading of documents to catch up with the latest development regarding public administration reform, including decentralisation, donor policies and donor support to the Niassa province. The consecutive three weeks were spent in Niassa where the consultant had a number of working sessions and meetings with representatives of the Provincial Government, projects and programmes in the province and individuals active in the area. The consultant visited the districts of Majune, Muembe and Lago. The fifth week was spent in Maputo devoted to debriefings and work on reports. A list of key documents and contacts appears in Annex 3.

The assignment in Mozambique coincided with the installation of the new elected President of the Republic and the nomination and installation of the new government and the provincial governors. Despite some hampers to the work, the consultant benefited from being in place in the country during these events. It gave an opportunity to listen to the expectations and comments from both civil servants and common people at the ground and through the media.

However, due to the political void, the consultant did not succeed in completing the assignment as established by the ToR. The work continued through the months of April - June by exchange of e-mails with representatives of the provincial government of Niassa and Swedish embassy/Sida. The extended effort gave the opportunity completing the current report with the results of the approval of the LOLE regulation and the joint review executed by the government of Mozambique and the budget support donors. Some key points affecting the prospective Swedish support to Niassa have been included in the current report.
The consultant would like to extend sincere thanks to all people met and worked with both in Maputo and in various sites in Niassa. The open minds and preparedness of the participants made it possible to complete the mission in a very positive mood. 

1.2
Point of departure
The pilot phase, the specific agreement for 2001-2003 and the extension of the agreement for 2004 and 2005 resulted in substantial improvements of the functioning and capacity of the public sector in Niassa. The elaboration of fundaments for a new agreement occurs in a  turbulent environment taking into account the various public administration reforms. All of them have the origin in the comprehensive strategy of public sector reform. The Law 9/2002 created the Public Finance Administration System (SISTAFE) that will be applied to the budget execution through e-SISTAFE.

Simultaneously, a decentralisation process is under way in the public administration. The first step was the establishment of 33 autonomous municipalities (Law 2/1997). This was followed by Law 8/2003 regarding Local State Organs (LOLE) with the objective of approaching the public administration to the citizen and to mobilise and organise the citizens to participate in the management of public affairs. This law implies a comprehensive re-organisation of the local state organs, including decentralised and participatory planning and decentralised financial execution as well.

The efforts towards a horizontal functioning of the public administration at all levels are implemented parallel to various initiatives of sector programming and execution. Besides that, all these initiatives have to support the Poverty Reduction Strategy (PARPA) and comply with the medium term fiscal scenario (CFMP), the economic and social plan (PES) and the state budget (OGE)

2.
The challenge
The referred "environment" means new challenges compared to the existing conditions at the preparation for the current agreement. The human capacity has to be improved in quantity and in capacity of management and innovation. The directorates most influenced are Planning and Finance (DPPF) and Support and Control (DPAC).  Finance has to not only adapt to new systems like SISTAFE, but also accommodate the harmonisation of the over-all plan with territorial and sector-wide approaches.

The creation of the Provincial Permanent Secretariat (SPP) means a transfer of the main part of the tasks of the DPAC to the former. It signifies that, together with DPPF, SPP has to participate in and monitor the implementation of LOLE and secure the participation of the local communities in the preparation and execution of activities to their benefit.

As key areas for social and economic development needs constructions, the capacity of the Provincial Directorate for Public Works and Housing (DPOPH) plays a very important role.

The other directorates should not be neglected, but because of their characteristics, their challenges are recognised for a long time and encounter less of dilemmas.

Besides the human capacity, the actual "environment" calls for attention to the real estate and material resources. Particularly the focus at the district administrations, with their base at villages and administrative posts gives a new dimension to the issue of district resources. All the new concepts, the focus at alleviation of poverty, participatory planning and financial regime are based at district level or beneath. The strategy of decentralisation, including new laws and regulations and their dissemination, aims at involving the local communities and mobilising local resources. The imperative challenge for the government is to fulfil this process by providing basic services and resources at local level. Any deficiency in this respect will result in loss of confidence from the communities. 

3.
Co-ordination with other donors and programmes
Sweden and Ireland are the main partners to the provincial government of Niassa (GPN). The two donors have the intention to co-ordinate their support actions in favour of GPN. This intention implies efforts to balance programme periods, fields and objectives of intervention – entirely within the framework of PARPA and public sector reform with the intention of channelling the financial support through direct support to the provincial budget.

Currently, the province also benefits from a support from UNDP in implementation of the component "Improvement of service provision" with activities at DPAC and in three pilot districts, namely Majune, Marrupa and Lago. Some NGOs have activities in the province in the field of support to public administration. Some of these activities are integrated in the provincial budget. LOLE demands that all activities of this kind should be accounted for in PES and budgets of local state organs.

Proani was initially conceptualised as a comprehensive programme, but at the time of implementation divided into four distinct components: public sector, private sector, infrastructure and civil society. Nevertheless, it is essential to state that the four components continue to be interrelated, each of them supporting the others but also asking for contributions from the others. The reform of state local organs at district level, in particular, asks for collaboration with the civil society as one of the main agents for promotion of popular participation in planning, execution and monitoring of the activities of public administration.

The actions of civil society and the private sector as well, give support to priority fields like food security, creation of self employment and female progress. The civil society plays an important role in the fight against HIV/AIDS. Interventions in favour of the main infrastructure networks ensure conditions for the extension of infrastructures down to the local communities.

The specific Swedish support to the Niassa province, the principles and approaches, benefits and risks have to be assessed in relation to the over-all donor support to Mozambique. Two of the decisive donor strategies for the support to the country have a specific influence on the Swedish support to Niassa: poverty reduction, based on the PARPA, and the promotion of public administration reform, including the process of decentralisation. The consultant identifies three strategic options for the Swedish intervention as one of the main bilateral donors to Mozambique. One is to concede the available funds to the multi-donor programmes and projects in implementation and preparation in various sectors. The second is to persist in bilateral support to central, regional and local public entities or specific sectors, programmes and projects. The third option is the combination of one and two.

It is not within the duties of the consultant to evaluate the over-all options and strategies for Swedish support to Mozambique. However, the impacts and experiences of the support provided should not be left behind when assessing and designing a prospective support to the Niassa province.

The consultant has delivered a separate report with a brief description of some results of the first phase of the Proani actions (Progress in Niassa). The report recognises the challenges of a quite innovative and risky programme and states that the achievements have been convincingly positive in terms of social and economic development in Niassa. This leads the consultant to the conclusion that a prospective new agreement between Sida and the provincial government of Niassa in the field of public administration should still be based on a certain degree of innovation and risk-taking. The focus should be on eliminating the risks and fragility aiming at development instead of looking for risks and short-comings that could be used for curtailing initiatives and innovations on the road to development. A tour that starts with removing all the obstacles in front never comes to the destination.

Consequently, the consultant recommends a continued Swedish support to the Niassa province building on the experiences of the Proani design. The programme should be based on the specific conditions and needs of the province and implemented and closely monitored and evaluated in strict collaboration with the provincial authorities and other major donors. To the feasible extent, the programme should be coordinated with nationwide multi-donor programmes, but consistently place the local conditions and needs in the forefront.

4.
Strategic approach
The initial vision of the programme: Contribute to the reduction of absolute poverty in the province of Niassa with the aim of promoting a sustainable economic and social development is still extremely valid. As, in general, the expected results of the first phase were achieved or at less well in line of being fulfilled, the next phase could take off from this fact. 
The consultant has worked with representatives of the provincial and district administration and jointly identified the following immediate objectives of a prospective agreement between the provincial government of Niassa and Sida:

· Create capacity within the provincial government to implement the public reform and execute its responsibilities

· Create capacity in the districts for the implementation of LOLE

· Improve quantity and quality of basic public services

The logic of objectives, expected results, activities, indicators and resource needs is the instrument of integrating the public administration component in the provincial PES and provincial budget and making the connection with the district PES and budget.

A key issue is how to deal with the sectors that have sector programmes: agriculture, health and education. Basically these sectors should be financed through the respective SWAps (Sector-wide approach). However, the consultant argues that there exist regional and local aspects and factors that are not sufficiently observed in elaboration and approval of the programmes. The conclusion is that even the SWAp sectors should be included in the distribution of the common fund to cover the specific local issues and needs that have not been sufficiently taken into account by the allocation of resources through SWAp management at national level. 
This aspect has to be dealt with in the continuous discussions with the provincial government regarding annual plans and budgets. The aim is to identify the deficiencies emerging as the result of differences in national sector policies and specific local needs and priorities. It implies the need of donor coordination to guarantee that Niassa will not get a lower priority in the management of SWAps based allocations on the assumption that the common fund will take care of the needs of the province. There is also a need of assuring that there is a timely coordination in the planning and budget process in the preparation of SWAps, the general state budget and the provincial PES and common fund allocations.

5.
Integrated planning and joint budget support according to the priorities of PARPA

5.1
Current situation and conclusions

The joint GoM/donor review testified that there has been no substantial progress in transparency and lessening of administrative burden on government from the donor side. The review strongly recommends a conversion from project based assistance to general budget support based on the guiding principles of the Memorandum of Understanding regarding budget support.

The issue of integrated planning and budget support asks for attention to the dilemma of balancing principles, rules and procedures originating from the central level with situations and conditions at the local level. The issues raised are essentially connected with the performance of the government mechanism of the province when it comes to the capacity of planning, executing, monitoring and evaluating the progress. In this sense there still exist slots and fragility that put in risk the efficiency of channelling the funds via budget support to the province. Nevertheless, programmes and projects "off-budget" have other implications. It implies the need of setting up a heavy system of planning and monitoring that calls for an amount of resources from the donor and consuming a lot of capacity from the beneficiary in accompanying the processes and thereby undermines the capacity of the local administration to set up its own monitoring and evaluation system that could serve all financiers of the local budget.

Another fundamental aspect has to do with the PARPA as the master programme for both government and donor activities. Looking at the local problems of Niassa, there are some key sectors for alleviation of poverty at the local level. Efforts in the fields of female progress and social action, work and food security attract little attention compared with the big priority sectors of PARPA. At least in Niassa the above mentioned fields play an important role in supporting the most vulnerable and disfavoured. The actual Performance Assessment Framework (PAF) does not serve well to monitor and evaluate the impact of the programme at local level. The PAF is not sufficiently detailed and adapted to the local conditions. This implies a missing link between the national PARPA priorities and their execution and the corresponding performance at local level. This asks for a more detailed and locally adapted PARPA. 
It is still true that the four Proani components are closely interconnected. The public sector provides the fundaments for the others as it observes the situation at the base creates the legal and administrative conditions for actions of the others and, to a certain extent, sustains the others. Simultaneously, the public sector has the mission of serving the others and provide resources, for example well trained personnel and financial resources. The conclusion is that the performance of the public administration is essential for an adequate operation of the other sectors and, in that sense, for the success of the entire Proani programme.

5.2
Basic principles and proposal for future action

Approach to budget support
The consultant recommends that the donors recognise and take on the challenge of using the budget support as the instrument of attributing the funds. The recommendation refers to the complete budget support instrument, which implies that the support should be integrated into the entire planning, budgeting, execution and monitoring process. The allocation of funds is based on the local PES and budget and the resources channelled by and accounted for through the public financial management system. 

From a development point of view there are no disadvantages in applying the budget support instrument at provincial and local level. On the contrary, it has the advantage of coinciding with the national policies for financial management. These policies are the foundations for national laws and programmes as SISTAFE and LOLE. It gives the government at national, provincial and local level the possibility of overlooking, allocating and utilising all available resources independent of origin: national revenues, international donor funds and NGO contributions. 

Using the budget support instrument should encourage the public entities to strengthen their capacity in planning, implementation and monitoring of the resource mobilisation and utilisation. The current fragmented system of funding, application and reporting is time-consuming, gives opportunities of confusion and weakens the responsibility of national, regional and local authorities. If and when the Mozambican authorities are in command of the whole planning, budgeting, implementation and monitoring process, the conditions are created for consistency between and integration of national, provincial and local level.

It is obvious that the donors can identify problems in a strict budget support mechanism. They lose the detailed control of plans and budgets. The instrument of exhaustive reporting will be less appropriate and effective. However, in accessing the pros and cons of budget support, the consultant argues in favour of budget support as the basic means of channelling the financial support to Niassa.

Donor coordination and implementation
Despite the risk of shocking with the mainstream donor policies and the recommendations of the joint GoM/donor review, the consultant insists on favouring a specific agreement between Sida and the provincial government of Niassa. To maintain the impetus of Proani, there should be a locally focused support originating from assessments of needs, opportunities, principles, approaches, implementation strategies, reporting and evaluation based on joint policies of the two contract partners. Obviously, it stresses the need of more donor resources being dedicated to an active participation in the planning, monitoring and evaluation process. On the other hand this gives Sida the possibility of accounting for the specific impact and efficiency of Swedish development resources allocated to Mozambique.

Two years of efforts to come to an agreement on the provincial PES have given substantial results. The consultant recommends a continuation of this process based on the guiding principles for the elaboration of PES 2005 within the framework of joint/integrated planning between Sweden & Ireland and the provincial government of Niassa. Based on the general framework of a new three years agreement, the guiding principles have to be further developed and concretised in the preparations of provincial PES and budget for the coming years.
It is essential that the donors communicate the guidelines and indicative amount with a timing that permits the integration of the common fund at elaboration of PES and the state budget. Along with the limits given for the elaboration of the state budget, including the SWAp allocations, the budget support from donors constitutes the provincial budget.

The focus on districts call for an exception from one of the guiding principles, namely that the budget support, in principle, not should cover staff expenditure and other recurrent expenditure. Recognising the frail capacity of the districts it will be necessary to supplement some investments with a transitory support also for permanent and advisory staff and other recurrent expenditures.
Foundations for budget support
The Niassa 2005 programme was a cornerstone for design and launching of Proani. The continued support from the donors should have a similar base. A new provincial strategic 5-year plan should function as an instrument for monitoring and evaluation of the impact of progress at local level. The plan serves as a tool for an efficient distribution of resources between sectors and territorial entities.

Consequently, it is important to advance with the elaboration of a new strategic plan for the province. Simultaneously, it is essential to secure the interaction between the district development plans and the provincial strategic plan. This means that the provincial planning as well as the elaboration of district plans calls for support, as early as possible, with the aim of providing the instruments for establishment of priorities and equivalent distribution of resources. 

Several donors are involved in efforts of supporting the elaboration of district development plans. Separate, but to a certain extent coordinated projects, are under implementation in northern (besides Niassa) and central Mozambique. These activities are heavy and complicated and not yet completely on track. The consultant recommends that Sida, preferably in collaboration with DCI, supports a separate district planning programme in Niassa, of course utilising the experiences of finalised actions (the Nampula experience) and of the recently initiated activities in northern and central Mozambique. 
With the strategic plan at provincial level and district development plans as the point of departure, all the other systems, instruments and planning products could be applied within the legal and practical frameworks established by the Government of Mozambique. This means that the planning and execution of the programs can be entirely integrated in the system and processes of the government.

Resource distribution through budget support
As the future strategic plan will be based on the fundamentals of PARPA, but detailed on the basis of the local realities of Niassa, the fundamental point of departure for resource distribution should be the strategic plan and the PES for the coming year.

The guiding model to be applied has the following basic elements:

· distinct identification of target groups

· objectives and expected results of intervention

· activities to be realised with indication of period of execution

· necessary human, material and financial resources

· quantitative indicators to verify results

The budget support should emphasise capacity building in the following areas:

· planning

· monitoring and evaluation

· support to districts   

Various reform programmes and processes are in progress: the comprehensive reform of public sector, implementation of LOLE and SISTAFE. These are processes that probably will be in implementation during the entire coming phase of support to the province. Technical assistance through advisers is still necessary in key sectors as planning and finance and the future Permanent Secretariat at provincial level.

Insufficiency in staff with good capacity still exists in various sectors. Thanks to the first phase of Proani the province has a stock of resources that are waiting for application. Graduated scholarship students have already been captured by various sectors. The group of graduates will increase rapidly during the next two years. Their capacity is indisputable especially in the process of putting the districts into action. It is decisive to continue the investment in their capacity to, as soon as possible, back the process of decentralisation in reaching the districts.

There exist areas with decisive roles in the fight against poverty and support to the most vulnerable that has not been properly addressed in programmes of support to Niassa. One is Co-ordination of support to Women and Social Action. The area is not specifically regarded as a priority in the PARPA, but should have attention in the elaboration of plans and budgets at provincial level.

Another aspect that calls for attention is the environmental issues. It is neither possible, nor desirable to identify general goals and activities that respond to the environmental problems. Each territory has its characteristics, natural as well as caused by man and his activities. These factors should be dealt with in the development plans of each district and the provincial strategic plan with definition of appropriate actions.

Monitoring and evaluation
Channelling the financial support through the budget support mechanism stresses the need of a consistent and effective monitoring and evaluation process to complete the link from plan to budget and budget execution. A strict monitoring and evaluation reveals the short-comings of execution and points out where there are needs of capacity building, reinforcements and modifications. In terms of development of the local governments' own capacity, this approach is more fruitful than an execution of projects and programmes where leaders and staff of the government run behind the donor and his appointed consultants executing his directives. The key is that there exists a system of communication and exchange of information with focus on planning and monitoring of execution.

Parallel to the mission of the consultant another consultant, Camilla Salomonsson, Sipu International, carried out a study of internal audit and audit follow-up in the public sector of Niassa. Some of the preliminary recommendations of that mission are highly relevant for an effective monitoring and evaluation of within a donor financed budget support to the Niassa province. 

The consultant recommends a strengthening of the monitoring and evaluation capacity at all levels of the provincial and district administration. Certain efforts should be dedicated to the DPPF. The introduction of the position of Permanent Secretary (PS) of the provincial government gives an opportunity to improve the coordination of planning and supervision of all activities within public administration at provincial and local level. It is essential, from the very beginning, to equip the PS with capacity of supervising the planning, following up on execution of plans and budgets and evaluating the outcomes.

A number of actions are necessary to secure the capacity of monitoring and evaluation. A procedure has to be introduced to guarantee the link between planning, budgeting, execution, evaluation and feed-back for the plan and budget for the next year. This procedure asks for an improvement of reporting and consistent reaction on reports. This should be achieved through training in computer skills, design and analyses of reports. Recruitment of new staff, essentially for DPPF and PS, is a necessary step as well as contracting of advisors to the two entities. The advisors should have capacity and experience in planning monitoring and evaluation. This calls for an expansion of the current advisory capacity.

Summary and conclusion
The interventions in the first phase of support to the public sector within the framework of Proani were a challenge without firm ways to be pursued. Step by step the results became visible and systems and procedures were developed. Furthermore, a big part of the terrain is still unknown and unexplored. The advantage of innovative and flexible approaches should be maintained even during the next phase. 

Based on this strategy the consultant makes the following summary:

· support to the provincial budget and, when the legal base in place, to district budgets

· the base is the provincial strategic plan and the district development plans

· the support is co-ordinated among the donors

· programmes are integral parts of the provincial PES and budget

· indicative amount of support is communicated by the partners at a time that allows a planning and budget elaboration jointly with PES and state budget 
· the basic guidelines are the guidelines for the elaboration of PES 2005 

· the technical assistance has focus on the fields of planning, monitoring, evaluation and capacity building in the districts

· planning, execution, monitoring and evaluation is based on the Logic Framework Approach with definition of objectives, results, activities, necessary resources  and quantitative indicators

6.
Support to district planning according to the Law on State Local Organs (LOLE)

6.1
Current situation

The Law of Local State Organs (LOLE) was approved in 2003 (Lei no. 8/2003). LOLE implies fundamental changes of structures and duties of the local state entities. The creation of provincial and district governments confirms the shift from vertical governance and double subordination to a system of horizontal governance with distinct definition of responsibilities, authority and resources provided at each level. The law defines the "localidade" as the basic unit of governance which has implications particularly in the field of popular participation in governance.

With the introduction of local governments as managers of their administrative areas emerges the need of organising and building capacity in local governments to take on the responsibility to elaborate and execute strategic plans, plans for economic and social development and the resulting annual budgets, and to internally monitor and evaluate the performance. The popular participation demands its own enactment for the creation of formal forums, advisory councils, at all levels from the "localidade" and upwards. 

The future duties of the local governments are not new. In their current role as co-ordinators the governors and district administrators already have positions similar to the ones as leaders of the future local governments. Likewise, the province and district directors already participate in government sessions led by the governor and district administrator respectively. The news is that the local government will operate on the base of a sole territorial plan and budget, integrating the national sector priorities and technical directives from each sector. All contributions from partners, including NGOs, will make up part of the plan and budget of the local government.

Decentralised planning is still a prospect. The "decentralised planning office" exists only on paper. The establishment stopped for bureaucratic reasons. The planning is still sectored down to the district level. The district development plans are not integrated in the planning routines. The connection between plan and budget is not established which means that the plan is neither used in execution of the budget, nor in monitoring and evaluation.

About the internal organisation LOLE implies the introduction of the position of Permanent Secretary (SP) and the provincial and district government secretariats. The SP is member of the local government and has the responsibility and authority of organising, planning and overseeing the local government activities. He links with the minister who supervises the public administration at local level, in the case of the provincial PS, and the provincial PS in case of the district PS.

The provincial and district directors are members of the local government. The local governments are the entities entitled to prepare and execute the programs of the central government with authority of executing and monitoring the anticipated activities.

In the domain of financial management the local governments have their own budgets based on own revenues, transfers and subsidies from central government funds and grants from international donors and NGOs.

The decentralisation process is executed, accompanied and supported by various national and international entities. It is embodied in the public sector reform, technically executed by UTRESP, and technical assistance to the provincial PS is envisaged in the scope of implementation of the reform. The programme MOZ/03/05 (Support to local government reform) financed by UNDP supports the local governments of three districts in each province in local capacity building for the implementation of the decentralisation programme. Based at the Ministry of Planning and Finance, the project MOZ/01/C01/001 (Decentralised planning and finance project) is implemented in Nampula and Cabo Delgado provinces and a similar project in the provinces in central Mozambique financed by the World Bank. The aim of these projects is to strengthen the capacity for decentralised and participatory planning at district level in order to improve the financial management and the provision of infrastructure and basic public services. The project does not reach Niassa, so far, but the experiences gained at other places should be used at nation-wide level.

A recent (February/March) IDA Implementation Review Mission on the Decentralised Planning and Finance Project concluded that the project has experienced significant start-up challenges and indicates that various modifications are necessary to secure the implementation and administration of the project.
6.2
Fundaments and proposal for future action

The decentralisation process does not start from zero in Niassa. The essential step at the moment is to summarise the situation in each district to see where the district is in terms of existing and approved plans and the capacity to assume the challenges of the LOLE implementation. The future support should be concentrated on the districts that are less prepared in terms of human material and financial capacity to function as local governments.

At the end of 2007 all districts should have their development plan designed and approved. The plans are elaborated based on participation and debate with the communities according to LOLE.

Along the road, the Swedish support should focus on the most fragile districts when it comes to human, material and financial capacity, which means action in the fields of training, technical and financial assistance in elaboration of development plans, improvement and support to running expenditures. The end objective should be to equip all districts with trained staff, infrastructure and equipment that secure the operation of the district government.

The consultant sticks with the opinion that the Swedish support to Niassa should be based on an implementation that maintains the idea of Proani as a locally based initiative. The consultant concludes that such a strategy will be more efficient and visible compared to attempts to connect and channel the support through on-going projects essentially financed and managed by the WB, UNCDF and UNDP. Of course, experiences and good practises from other similar efforts should be used as well as results and experiences from Proani should be communicated and discussed with other donors.

The consultant proposes that the following key activities should be supported in order to facilitate the implementation of LOLE in Niassa

· Technical assistance to districts in elaboration of district development plans (PDD) in all districts

· Training and other human capacity development activities according to the strategic plan for institutional support

· Comprehensive study of needs of rehabilitation of premises for district administration and administrative posts

· Comprehensive study of needs of rehabilitation of houses for administrators and heads of administrative posts

· Comprehensive study of possibilities of rehabilitating houses or applying low-cost self-construction schemes to attract qualified staff

· Rehabilitate installations based on the studies

· Study of the energy supply situation (network, generators, solar energy) at key premises and houses 

· Install electric energy

· Provide office equipment 
7.
Support to the implementation of the public sector reform and 
monitoring 
and evaluation

7.1
Current situation

Contracting of a firm to elaborate a strategic plan for capacity building in public administration is in process.  The main aim of the plan is to define a strategy for planning and institutional co-ordination from the "localidade" unit up to the provincial level and for capacity building in the institutions of local governments.

The financial management component within the public sector reform takes place with the implementation of SISTAFE. In the case of Niassa it is important to note that the technical conditions, probably for a long time, restrict the access to Lichinga and Cuamba. This implies that the majority of the districts still will have to collect their funds in these towns, hand over their accounting material there and the employees will have to, in some way or another, pick up their salaries at one of the few places that have a bank office.

As the SISTAFE is a nation-wide programme with substantial donor support, the consultant assumes that the Niassa province will benefit from all the financial support and technical assistance provided by the national programme. Implementation will be monitored by the main donors. The joint GoM/donor review establishes that the SISTAFE roll-out has been delayed. The review advertises a revised plan of implementation and improved systems and practises to improve transparency and efficiency in budget execution. The review states that the government needs to mobilise resources to implement the internal control process.
The SIPU International consulting assignment linked to the follow up on the joint Swedish/Irish audit of the budget support underlines that there are problems and shortcomings in the circuit of planning – execution – monitoring – actions for improvement. It is evident that the process of monitoring and evaluation should be strengthened in terms of "audit of legal procedures" as well as "performance audit".

The monitoring of PARPA suffers the same flaws as the general chain of 

plan        budget         execution       monitoring and evaluation.

7.2
Fundaments and proposal for future action

The pace of the public sector reform will depend on national policy, the capacity of implementation of the same and the donor support to the programme. The respective programme anticipates technical assistance for the object of each programme. However, this national assistance should be complemented by local permanent assistance. This suggests that the current assistance to DPPF and DPAC should continue, the latter transferred to the future provincial Permanent Secretariat.

Concerning the issue of specific local support linked to the implementation of SISTAFE the consultant would like to refer to the recommendations given by the SIPU International consultant. However, the consultant stresses the need of giving the provincial government the opportunity, as a part of the annual PES, to present the needs of “gap-filling” that could emerge due to specific local problems in the nation-wide implementation of SISTAFE.

The consultant has lined out a comprehensive strategy for the future support to public administration in the Niassa province based on a further exploration of the initial Proani concept. The consultant recommends a preservation of the Proani concept. This base should be completed with and adapted to the corresponding programme of DCI. Experiences from nation-wide and regional programmes in the field of public sector reform should be utilised.

A fundamental principle is that the financial support should be integrated in the provincial and district budgets. A condition is that there exists 5-year strategic and development plans at provincial and district level, that the PES is based on these plans and that an efficient system for monitoring and evaluation is in place. The previous sections have analysed the conditions and identified the fundaments for technical assistance and financial support. The consultant suggests that these fundaments are established as a framework for a new 3-year agreement of support to public administration in Niassa. The short-term objectives, expected results, activities and means of verifications have to be specified in connection with the elaboration of the annual PES. As the strategic and development plans will be based on the PARPA priorities, adapted to the local conditions, the monitoring of the execution of the plans automatically resolves the issue of PARPA monitoring and evaluation.   

Besides the above, it is important to maintain the capacity of the Proani Co-ordination office for various reasons. One is the need of organising, supporting and monitoring the technical assistance and other types of support anticipated for capacity building in districts and technical assistance to the provincial directorates. The second is to follow the progress of all Proani components to identify and secure the benefits of the entire programme as territorial. The Proani Co-ordination office also functions as a kind of external relations office in the field of territorial approach that can be exposed to other partners besides Sweden.

8.
Further steps and way forward
The consultant concludes that 2006 is a lost year in terms of application of general budget support as a means of implementation of the prospective agreement between GoN and Sida. The 2006 PES and budget are already under preparation. To use 2007 as the first year of full implementation is likewise a challenge. A number of issues approached above need extensive preparations to pave the way for a full implementation of general budget support. Anyhow, the consultant recommends that the partners dedicate the key efforts to preparing the 2008 PES and budget in a way that permits a budget support instrument.

The way forward claims some key actions. A time-table for necessary contacts between GoN and donors on the preparations of PES and budget has to be agreed upon. An operational frame-work of conditions for the Swedish contribution to the provincial and district budgets has to be established. The provincial strategic plan and the district development plans have to be approved to establish the foundation for annual PES and budget. A reliable process for internal and external auditing and reporting has to be put in operation.
The consultant recommends the following basic agenda:

	Time
	Activity

	1. quarter 2006
	1. Agreement on agenda for PES and budget preparations

2. Operational framework for budget contribution agreed

	2. quarter 2006
	1. Proposal elaborated for province and district PES and budget for 2007 including donor contributions based on preliminary framework agreements 

	3. quarter 2006
	1. Systems for internal and external auditing and reporting at provincial and district level approved

	4. quarter 2006
	1. Staff appointed for monitoring and reporting

	1. quarter 2007
	1. Strategic provincial plan and district development plans approved
2. Reports on execution of plans and budgets for 2006 presented

	2. quarter 2007
	1. Proposal elaborated for province and district PES and budget for 2008 including donor contributions based on final framework agreements

	Year 2008
	Budget support modality in complete operation


9.
Conclusions and recommendations
General summary
The next phase of the support to the public sector is based on the following elements:

· maintaining the basic idea – Proani as a territorial programme

· looking at public administration in the context of local development

· approaching public administration to the beneficiaries

Consists of the following principal steps:

· improving the basic services

· consolidating the administrative capacity at provincial level

· creating capacity in public administration at district level

Utilises the following instruments:

· provincial and district strategic plans

· PES and annual budget

· budget support

Contributions from partners are:

· technical assistance

· investment funds

· support to running costs with emphasis on district level

Relevance
The proposal for continued support to public administration in Niassa within the frame-work of Proani is highly relevant. The first phase met the objective of breaking the isolation of the province, improving the private business environment, attracting human resources in public administration and stimulating the activities of civil society. Critical mass seems to have been created in some sectors and should be further explored.

The four sectors are linked together. Infrastructure improvement, private sector activities and the civil society contribute to the fight against poverty, but they all need a consistent support from the public administration.

The cornerstone for the relevance of continuation of support to public sector is the need to support public sector reform by, hand in hand with the other Proani components, strengthening the capacity of districts and inferior levels to respond to the needs of poverty reduction.

Effectiveness

The proposed intervention will be effective by responding to the needs identified and expressed by the local representatives. A structure for popular participation has already been established. LOLE will extend and empower the popular participation. However, it is essential to make sure that this also influences the resource allocation. 

The decentralisation approach will be effective only when it responds to the needs of the communities by providing the infrastructure and services that are needed for alleviation of poverty by improved production capacity and social services. On the contrary, any policy that creates expectations that are not met makes the whole concept ineffective. Consistent monitoring and evaluation is essential for effective intervention.

The Terms of Reference for the work of the consultant refers to the issue of cost efficiency/cost benefit of intervention. The consultant argues that there is no base for detailed analyses in this respect. The proposal contains an integrated approach to the chain of plan, budget, execution, monitoring and evaluation. The effectiveness and efficiency of interventions have to be assessed and evaluated in the light of the relevance of strategic and development plans, the logic in the connection between the plans and budgets and the efficiency in budget execution.
Feasibility

There are no alternative ways of tackling the challenge of decentralised public administration. The chain of local needs assessment through popular consultation, through elaboration of plans and budgets and the corresponding execution has to be unbroken. This also identifies the key areas of intervention: capacity for planning and monitoring and resources for implementation of plans.

The proposed programme has all the possibilities of satisfying the conditions of the Memorandum of Understanding for direct budget support. By using the mechanism of a Common Fund at provincial level the Swedish financial support can be channelled through the ordinary planning and budget mechanism and co-ordinated with other donor support. When the legal frame-work is eventually established and the districts have their planning and budgeting procedures in place, the common fund can work down to the district level.

Sustainability

Sustainability of the proposed interventions is essentially dependent on the quality of implemented components. If the human resources applied are trained and integrated into the public administration as permanent employees, sustainability is there. In regard to investments the key to success lies in securing participation and ownership at local level.  An investment prioritised by the local community, adapted to local conditions and executed under local control has the chance of being locally maintained.

Risks and risk management

The risks have essentially two origins: national and local. The national risks have to do with political programmes and priorities and donor policies. The decentralisation programme is still in an initial phase. The new and restructured government could have a desire to revise some of the previous policies and programmes that could delay the process. A further delay in the implementation of LOLE will keep the restructuring of the district administrations on halt.

Public administration reform and decentralisation are high on the donor agendas and donor funds are essential for the implementation. A review of government policies could force even the donors to analyse their commitments causing further delays.

The local risks are essentially linked to the human resource capacity. The critical issue is the capacity at district level. The proposed programme demands capacity for planning, execution and supervision at district level in the fields of general administration, financial management and construction and management of infrastructure.

The first mentioned risks can be eliminated by a continued channelling of the support through a common fund at provincial level. This liberates the programme from delays causes by national policy reviews. This approach also makes it possible to keep the public administration component in harmony with the other Proani components more or less on secure independent tracks. This is a condition for continued global success of Proani.

The way of reducing the local risks is to focus the efforts on improving and exploring the local resource base, as established in the program proposal.

Logical framework
The detailed summary of  conclusions and recommendations is exposed in the Logic Framework (LF) matrix presented in Annex 1. The LF presents the development objective and three immediate objectives. It includes the key activities to be realised and the indicators for monitoring and evaluation.

10.
Logic Framework Approach

DEVELOPMENT OBJECTIVE 

Contribute to the reduction of absolute poverty in the province of Niassa with the aim of promoting a sustainable economic and social development in favour of the poor

Immediate objective I: The provincial government has capacity to implement the public reform and execute it's responsibilities

	Expected results


	Activities
	Indicators
	Sources of verification

	1. Provincial strategic plan approved and in execution


	1. Elaboration of plan
	Plan approved 2006
	

	2. Improved provincial PES


	1. Elaboration of PES based on a coherent Logic Framework (objectives         results      activities     indicators)
	Model applied from 2006


	

	3. SISTAFE applied in all provincial organs and in municipalities


	1. Implement the system according to the "roll-out" of SISTAFE
	System in operation at the end of 2007
	

	4. HIV/AIDS combated and mitigated 


	?
	?
	

	5. Staff trained and policy for incentives approved


	1. Elaboration of a strategic plan for institutional development

2. Assignment of IFAPA to design training programme

3. Effectuate long and short term courses – formal and informal

4. Design a package of incentives for qualified staff working in the districts

5. Install three teams of graduated scholarship students to support the districts in elaboration of development plans and to train and support the district staff in fields of general administration, planning and accounting

6. Create working conditions for the teams
	Plan approved 2005

Programme elaborated  

X persons trained

Directives approved 2006

Three teams installed in June 2006 and working conditions created


	

	6.Improved monitoring and evaluation system
	1. Elaborate and implement a coherent programme for reinforced system of monitoring and evaluation
	Concrete actions applied 2006
	

	7. Technical assistance provided and evaluated
	1. Contract X assessors
	Assessors in work 2006
	


Immediate objective II: Create capacity in the districts for the implementation of LOLE

	Expected results


	Activities
	Indicators
	Sources of verification

	1. PES and annual budget in execution based on district development plans


	1. Support the districts in elaboration of district development plans (PDD) in all districts

2. Incorporate the district  PES in provincial PES and sector PES and support the implementation of PDD within the framework of PES
	Plans approved at the end of 2007

Comprehensive PES and budgets in 2008


	

	2. Trained staff available at district level


	1. Execute training according to the strategic plan for institutional support
	X staff trained in 2007
	

	3.Infrastructure and equipment provided at district level


	1. Make a comprehensive study of needs of rehabilitation of premises for district administration and administrative posts

2. Make a comprehensive study of needs of rehabilitation of houses for administrators and heads of administrative posts

3. Make a comprehensive study of possibilities of rehabilitating houses to attract qualified staff

4. Rehabilitate installations based on the studies

5. Make a study of the energy supply situation (network, generators, solar energy) at key premises and houses 

6. Install electric energy

7. Provide office equipment 
	Report presented 2006

Report presented 2006

Report presented 2006

X installations rehabilitated 2008

Report presented 2006

X installations made 2008
	


Immediate objective III: Improve quantity and quality of basic public services

	Expected results


	Activities
	Indicators
	Sources of verification

	In the field of education

Reduced number of pupils/teacher

In the field of health

Reduced number of inhabitants/health worker

In the field of access roads

In the field of water and sanitation

In the field of food security

Increased production of products for direct consumption

In the field of self employment

Increased number of beneficiaries of self employment promotion with emphasis on women

In the field of social action
Increased number of people benefiting from programs for widows, orphans, handicapped and elderly
	1. Review strategic sector plan

2. Identify and prioritise per district in elaboration of PES and annual budget the activities that could not be executed within the limits of the state budget

3. Suggest a package to be financed by partners
	
	

	
	
	
	


11.
Resources and cost estimates
	Component


	Type of activity
	costs
	
	
	

	
	
	2006
	2007
	2008
	Total



	1. Elaboration of provincial strategic plan 2006-2010


	- Technical assistance
	
	
	
	

	2. Creation of teams of graduated scholarship students to support the elaboration of district development plans and training of district staff
	- Technical assistance

- Training

- Housing and equipment

- Transport and working equipment

- Running costs


	
	
	
	

	3. Monitoring and evaluation
	- Technical assistance


	
	
	
	

	4. Contracting of assessors


	- Salaries and running costs
	
	
	
	

	5. Elaboration  of district development plans
	- Technical assistance

- Running costs


	
	
	
	

	6. Study of infrastructure in the districts


	- Technical assistance
	
	
	
	

	7. Rehabilitation of infra-structure and acquisition of equipment


	- Investments

- Running costs
	
	
	
	

	8. Fund for support to local initiatives
	- Investments

- Running costs


	
	
	
	

	Total


	- Technical assistance

- Training

- Running costs

- Investments
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Terms of Reference

proposal for support to the public sector of niassa 2006-2008

Background

The Swedish support programme to the Niassa province in Mozambique consists of four fairly independent but nevertheless mutually enhancing support components, namely 1) support to the public sector, 2) support to private sector development, 3) support to civil society and 4) infrastructure development. 

The programme initiated preparation activities in 1997 and started implementing some pilot activities in 1999. Since 2001 all four programme components are up and running.

The component of support to the public sector started in 1999 with some pilot activities, including the attribution of scholarships for higher education studies and recurrent costs focused “budget support”. A three-year agreement was then signed in 2000 for the years 2001-2003, with the following six objectives: 1) Development of  Human Resources; 2) Improvement of the working conditions at provincial and district level; 3) Increased capacity through technical assistance and housing facilities; 4) Stimulate the cultural and social environment for public sector employees; 5) Improve efficiency through additional resources to the provincial budget and 6) Facilitate co-ordination, planning and monitoring through the PROANI co-ordination office. The agreement was for 45 million SEK.

The support to strengthening the budget was to be used for both investments and recurrent cost expenditures, and for both provincial and district level. It was also focused on improving the overall performance of the public administration, rather than support to key social sectors (health, education, agriculture etc).

During the last couple of years the collaboration with Development Cooperation Ireland (DCI) has been identified as a priority, both for the sake of efficient use of resources in the province and to facilitate for the provincial government to work efficiently and not having to deal with multiple systems and regulations for the different funds.

A joint review of the support 2001-2003 was carried out in March 2003 by a team consisting of people from the provincial Government, DCI and Sida/Swedish Embassy. The outcome of this review showed that the previous support had helped improve the public sector performance, but several improvements were needed regarding the efficiency of the use of resources, donor & provincial government co-ordination and harmonisation in planning, implementation and evaluation of the support, capacity building, and an efficient linking of the programme to the national decentralisation and reform processes.

The vision included a joint agreement on budget support to the provincial administration (budget support here meaning a non-earmarked fund to be applied based on criteria jointly decided between partners, among others the national PRSP-document, the PARPA). However, in order to have time to prepare for this agreement it was decided that both DCI and Sida would extend their respective agreements for one more year until the end of 2004. Sida has since then extended the agreement with yet another year until end of 2005. 

Several steps regarding harmonisation of the DCI, Sida and state planning procedures have been made. A first joint planning exercise was realised in July 2003, with participation of all three parties, where joint principles for the support and amounts of funds allocated were presented jointly by the donors to the province beforehand. Also a joint procedures manual for the support for 2004 was drafted. The draft was an attempt to a great extent be harmonised with the country’s national regulations. 

The present agreement expires on 31st of December 2005 and is intended to be followed by a three-year agreement covering the period 2006-2008. As from 2005 quarterly meetings to follow the support and the performance of the public sector will be held jointly between the province, DCI and Sida. All parties are in agreement that they will work towards further harmonisation in the new programme phase from 2006. 

Objective of the Assignment

· The objective of this assignment is to assist the Provincial Government of Niassa to elaborate a consolidated, comprehensive request for further continued support within the area of Public administration in a format that will allow Sida to make a due assessment of the request according to ‘Sida at Work’.

The previous request for continued support contained three major, prioritised areas, that are assumed still to be valid;
1) 
Integrated planning and joint budget support with the DCI, following PARPA priorities 

2) 
Support to district planning according to legislation (LOLE), including capacity building, recurrent costs and investments in the development plans

3) 
Support to capacity building and enhancing the public sector reform (including implementation of SISTAFE, an effective monitoring and evaluation system etc)

Some of the components of the previous support have been phased out or assimilated in other programmes (IFAPA, scholarships). Other remaining activities, like the integration of scholarship students, the role of PROANI coordination, advisors etc should be considered and eventually included in the future programme.

The overall vision is that all support to the province, to the greatest extent possible, be encompassed into “one plan and one budget”. Parallel “projects” should be avoided. 

Specific tasks

The objectives of the requested support should be described and related to national 

and provincial policies regarding poverty reduction.

A logframe should be annexed permitting monitoring of the programme and answering questions on relevance, effectiveness, feasibility and sustainability.

A budget should be annexed detailing the costs per programme and activity.

1. Integrated planning and joint budget support with the DCI, following PARPA priorities
· Describe in terms of input and output the character, model, functions and costs of the joint budget support after discussions with the DPPF, the Swedish and Irish embassies who are working on harmonisation measures. Reference should also be made to the budget support at central level and the MoU for general budget support at national level. 

· Suggest a budget support modality for the external support (Sida & DCI) to the province to the greatest extent possible aligned with the existing and planned Government systems.

· Comment on the existing  planning  principles, and give suggestions to changes that will be guiding the allocation of the budget support, regarding: 

· proportion allocated to PARPA priority sectors versus other sectors

· recurrent costs versus investment

· provincial level versus district level (allocations of funds in general and for management at district level in particular)

· Comment on existing cost-efficiency/cost-benefit of interventions, to promote an economically sound resource distribution within and between sectors. Identify capacity needed to implement a more equitable resource distribution. 

2. Support to district planning according to legislation (LOLE), including capacity building, recurrent costs and investments in the development plans
· Describe the specific provincial Government initiatives, “Gabinete de planifica(ão decentralizada” and the development of a strategic plan for capacity building DPAC) and Central Government reform initiatives (LOLE, etc)

· Describe the implications of the OLE Law focusing specifically on the decentralisation policy, and describe how the programme will contribute to the roll out.

· Identify key activities and some benchmarks

3. Support to capacity building & enhancing the public sector reform (including implementation of SISTAFE, and support to an effective monitoring and evaluation system etc.)

Describe ways to continuously link the programme to central level activities and initiatives of relevance to the province, including the public sector reform, decentralisation initiatives (the “Nampula Model/DPFP”), SISTAFE implementation.

· Assess the ongoing work on the elaboration of the provincial capacity building strategic plan.

· Assess preparedness for the implementation of e-SISTAFE in Niassa, focusing on MPF, Eudcaion, Health and Agriculture, and make recommendations on how to improve preparedness.

· Include necessary long and short-term TA to facilitate implementation of reform initiatives and thereby preparation of the GoN for the support 2006 and beyond.

· Describe how the GoN monitors the poverty reduction and what measures and eventual TA is regarded necessary.

Methodology

The assignment should be carried out in close co-operation with the key representatives of the Provincial Government, Sida and DCI representatives in Niassa and Maputo.

It should be based primarily on interviews with key people involved in the process in the province and at involved ministries (DPPF, DPAC, MPF, MAE/DNAL).

It should also be based on the extensive documentation already existing about the PROANI and DCI programmes and the province. 

Reporting and timeline

The report should be presented in a draft English and Portuguese version and be discussed with the Government in Niassa, the Swedish and Irish embassies before completing the final Portuguese and English versions. 

The timeframe of the assignment is 5 weeks, of which 3 weeks in Niassa.

The final, formal report from the consultant, in English,  should be presented to the Swedish embassy not later than April 15. 
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List of people interviewed/consulted

In Niassa

Province Directors of

   - Planning and Finance, Mr. Dimas

   - Support and Control, Mr Omia

   - Education, Mr Assale

   - Health, Mr Ussene

   - Agriculture, Mr Severiano

   - Industry and Commerce, Mr Castande

   - Public Works and Housing, Mr Melo

Province Deputy Director of  Work, Ms Alberto

Representative of

   - Directorate of Planning and Finance, Mr Alaone (Head of Planning and Budget Department), 

      Mr Araújo Marthino (Advisor to DPPF)     

   - National Institute of Statistics, Mr Manuel (Dep. Of economic and financial statistics)

   - Provincial group for combat against HIV/AIDS, Mr Luis (Co-ordinator with civil society)

   - Women and social action, Mr Conrado (Dep of Planning), Ms Nhaviga (Dep of Women and Gender),      

      Ms Nhenga (Dep of Community education)

   - Amoder, Mr Zacharias (Accountant), Mr Thomas (Credit advisor)

   - Development Co-operation of Ireland, Mr Inocêncio (Programme Officer)

Proani Co-ordination Team

   - Mr Sotomane, (Programme Director), Mr Tocoli (Programme Officer)

Swedish Cooperation Centre, Mr Bergh (Director)

Representatives of the districts of Majune, Muembe and Lago

   - District administrators

   - Directors of district directorates

   - Heads of  District secretariats and district accountants

   - Head of Administrative Post in Maniamba, Lago

Chairman of Metangula Municipal Council, Mr Achimo

In Maputo

MAE, DNAL, Mr Guambe (National Director of Local Administration)

Representatives of 

   - SISTAFE, Mr Muchine (Project Manager)

   - UTRESP, Mr Christensen, (Consultant)

   - UNDP- DNAL, Project Moz/03/005, Mr Guiliche (Programme Officer)

   - UNDP-UNCDF – MPF/DNPO project on decentralised planning, Mr Zimba (Program Officer)

Embassy of Ireland
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   - Bridget Walker Muiambo, Economic Advisor
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   - Anton Johnston, Sida Councillor
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