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Danish bilateral development cooperation with Mozambique was initiated in the 1970 és. 
Initial support covered mainly agriculture, fisheries, water supply and vocational training 
as well as some support to rehabilitation of social and physical infrastructure. At the 
time, humanitarian assistance was a prominent part of the aid programme as armed con-
flict and natural calamities had made up to one third of the population depended on 
food aid for their survival. 

Following the implementation of the peace agreement in 1992, development cooperation 
with Mozambique gradually changed towards larger and more long-term development 
programmes within selected sectors. Strategies for the development cooperation between 
Mozambique and Denmark were published in 1988, 1995 and 2000 respectively. The 
latter strategy included phasing out from the water and fisheries sector as well as from the 
health sector in Tete, while support to agriculture, energy, education and public sector 
reforms would be stepped up. 

The total disbursement to Mozambique during the evaluation period amount to about 
DKK 4.5 billion (in current prices equivalent to roughly USD 700 million). A number of 
broad thematic or sector-based evaluations commissioned by Danida or carried out by or 
jointly with other donors have included Mozambique over the years. However, no overall 
evaluation focussing on the overall strategic choices (e.g. choices of sectors, modalities 
and geographical focus) and results of the country programme cooperation between 
Mozambique and Denmark has ever been carried out. Furthermore, the most recent 
country strategy expired in 2004. In early 2007 it was therefore agreed that a joint evalu-
ation of the development cooperation between Mozambique and Denmark during the 
period 1992-94 should be undertaken. The evaluation would serve as an input to discus-
sions on the future development cooperation between the two countries within the con-
text of ongoing efforts to formulate a joint framework for development cooperation 
between Mozambique and it ś development partners. 

To further the partnership principles of the Paris Declaration, it was agreed that the eval-
uation would be undertaken in close cooperation between the Evaluation Department in 
the Ministry of Foreign Affairs (EVAL) in Denmark and the Ministry of Planning and 
Development (MPD) in Mozambique, which is responsible for overall monitoring and 
evaluation of Mozambique ś development policies and strategies. 

EVAL has taken a lead role as regards funding, contracting and implementation manage-
ment, while the participation of MPD in the process has been a valuable contribution to 
the exercise and hopefully has contributed to building up experience in evaluation efforts 
in MPD. It is hoped that the joint experience gained can be useful also for future evalua-
tions in Mozambique, be they of a sector-specific or wider nature. 

The main purpose of the evaluation is to evaluate achievements made and extract experi-
ence from bilateral cooperation and utilise this in the decision-making process concern-
ing future Danish (and international) support to Mozambique. The evaluation thus 
assesses achievements against the overall development objectives as formulated in the 
Mozambican strategies for development and poverty reduction (PARPA I and II) as well 
as in the Danish Strategy ‘Partnership 2000’ and the country strategies for collaboration 
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between Mozambique and Denmark published in 1995 and 2000. The efforts and 
achievements are assessed against the contemporary context and standards prevailing at 
the time, when decisions were made. 

The evaluation assesses the Danish contribution in view of the general development 
efforts made in Mozambique during the evaluation period and in view of the combined 
efforts by development partners to support these. The assessment of the Danish develop-
ment cooperation comprises the main bulk of the evaluation, however. The approach is 
inspired by debates among partners in the DAC Network on Development Evaluation 
concerning evaluations of development assistance at country level and draws on the 
approach developed for the evaluations of the Danish development cooperation with 
Uganda, Ghana and Benin.

The evaluation has been carried out by a team of external consultants from the UK-based 
company Mokoro Ltd. and ECORYS, a company based in the Netherlands.

This synthesis report presents the final conclusions and recommendations of the evalua-
tion. The perception study and various thematic papers conducted as part of the evalua-
tion as well as the appendixes to the evaluation are contained in the attached CD-ROM. 
All reports may also be found at www.evaluation.dk and at the MPD web-site www.
mpd.gov.mz.

EVAL and MPD would like to thank all stakeholders who contributed in various ways to 
the preparation of the evaluation report.

Evaluation Department   Ministry of Planning and Development 
Ministry of Foreign Affairs  Mozambique
Denmark
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The evaluation team has been led by Stephen Lister and included Martin Adams, Ann 
Bartholomew, Alícia Calane, Amélia Cumbi, Simon Norfolk, Ferry Philipsen, Kerry 
Selvester, Daniela Stoicescu, Alex Warren-Rodríguez, Muriel Visser-Valfrey and Mette 
Visti. Dan Ross was the research assistant to the team and additional support to the  
evaluation was provided by Philip Lister and Frieda McAlear. Translation of Danish  
documents was undertaken by Gerda Adams, and Portuguese translations were prepared 
by Maria da Luz Prata Dias. Elisabeth Jossai, Assane Macangira and Paulo Wache joined 
the team as interns from the Institute of International Relations in Maputo. Peter Tygesen, 
who was separately commissioned to write a book about Danish aid in Mozambique, 
joined the evaluation team in the field work. Valuable Quality Support was provided by 
Rebecca Carter, Enrico Pavignani, Trish Silkin and Anneke Slob, but the responsibility 
for the outputs remains with the evaluation team.

The evaluation team would like to express their gratitude to representatives of the 
Government of Mozambique, the Ministry of Foreign Affairs of Denmark, the Royal 
Danish Embassy in Maputo and others (international agencies, non-governmental  
organisations and others) who provided valuable input into the study.
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Exchange rates (March 2008)
Danish Krone
USD 1 = DKK 4.72

Mozambican Metical
USD 1 = MZM 24.08

NB: In July 2006 the Metical was redenominated at a rate of 1000:1, in effect removing 
three zeroes from the currency.

The chart below shows the historic rates of DKK and MZM against the USD during the 
evaluation period.

Financial years
Mozambique and Denmark 
January – December
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This is an evaluation of the entirety of Danish Aid to Mozambique since 1992. The  
main purpose is to evaluate achievements against the overall development objective of 
poverty reduction as formulated in the overall development strategies for development in 
Mozambique, and development strategies relating to Danish development cooperation in 
general and with Mozambique.

The evaluation is based on a thorough review of available documentation, supplemented 
by interviews with a range of those involved with the Danida programme. A study of 
stakeholder perceptions was an important source of evidence, and is presented as a sepa-
rate volume in the report. The analysis in the present volume also draws on a series of 
sectoral and thematic Working Papers. 

The evaluation approach was first to assess Mozambique’s overall performance and the 
contribution of aid as a whole (Part II), then to assess the Danish contribution (Part III). 

Political context
After the end of Portuguese rule in 1974, Mozambique spent almost 17 years embroiled  
in a war. More than a million people are believed to have died and much of 
Mozambique’s public and private infrastructure was destroyed during this conflict,  
in which the party which had achieved independence, FRELIMO, was challenged  
by the externally sponsored RENAMO.

Many factors, both political and economic, contributed to the peace settlement between 
RENAMO and FRELIMO in 1992. Important external factors included the end of the 
Cold War and political change in South Africa. The Nordic countries, including 
Denmark, were prominent in the diplomatic efforts to secure an accord, and to make it 
work. 

As a condition of the settlement, the country moved to a multi-party system and held 
democratic elections in 1994. FRELIMO has won successive parliamentary and presiden-
tial elections, with RENAMO as its only major challenger. Although some of its margins 
of victory were narrow, FRELIMO has by far the strongest organisation and presence 
throughout the country. Thus the transition from war to peace, and the adoption of a 
pluralistic constitution, has not brought with it a realistic prospect of a democratic 
change of government. The boundaries between party, state and government are blurred, 
and most observers see FRELIMO as consolidating party channels of influence and  
control.

Economic framework
The war was a massive burden on the government budget, and the state-centred path of 
economic development that FRELIMO had adopted became increasingly untenable. By 
the mid-1980s Soviet support declined and Mozambique had to reconsider its economic 
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and political options. It became increasingly reliant on Western support, and joined the 
IMF and the World Bank. The government embarked on market-oriented economic 
reforms.

The peace accord of 1992 and the subsequent elections created favourable conditions for 
economic and social development. From a very low post-war level, Mozambique was one 
of the world’s fastest growing economies in the period 2001-06, with a significant part of 
this growth driven by inflows of foreign aid and foreign-financed ‘mega-projects’ based 
on natural resources. 

However, the transition to a market economy in Mozambique was not straightforward. 
The pool of skilled Mozambicans remained very small, and the formal private sector, 
major foreign investments apart, was weak. There was an inevitable overlap between the 
business and political elites. The Party has been reluctant to relinquish control over the 
economy and there is much continuity between the old era of socialism and the new era 
of capitalism. This is not surprising, but it means that, in economic as well as political 
terms, Mozambique does not conform neatly with the ideals of its western international 
partners.

In 1997, the external debt of Mozambique stood at USD 6.0 billion and the ratio of 
external debt to GDP at 233%, the highest for a country in Africa at the time. In 1999 
and 2001 the country benefited from two rounds of HIPC debt relief. The HIPC process 
required the preparation of a Poverty Reduction Strategy (PRS), and Mozambique’s first 
strategy for the reduction of absolute poverty, PARPA I, was prepared in 1999. Successive 
PARPAs became a focus for coordination of donor support.

The role of aid
Following the collapse of Soviet assistance to Mozambique, Western donors flooded in 
with support. The Nordic countries were early supporters of independent Mozambique, 
and still feature prominently among its bilateral donors. Non-OECD donors were of 
minor significance during the evaluation period, but some, such as China, are likely to be 
more important in the future.

In 1992, during the relief and reconstruction efforts, aid dependence was at its highest, 
with aid comprising 87% of GNI. Subsequently the volume of aid has increased from an 
annual average of just over USD 900 million during the 1990s to an annual average of 
around USD 1.3 billion from 2003-05. 

In the early years, there was naturally a transition from humanitarian aid towards reha-
bilitation, both of infrastructure and of institutions. Later attention turned towards 
Mozambique’s debt burden, with the same intent – that debt relief could make more 
resources available for poverty reduction. 

There were related shifts in aid modalities. Sector-wide approaches (SWAps) were devel-
oped from the late 1990s onwards, and more radically, a system of joint coordination and 
dialogue about general budget support (GBS) was developed, which became linked to 
the PARPA. The group of Programme Aid Partners (PAPs) grew from a handful to 
nearly 20 by the end of the evaluation period. There has been a substantial shift towards 
more programmatic aid modalities, but project aid has remained substantial and has 
recently continued to grow in volume. 
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In Mozambique the capacity of Government (GOM) institutions, especially during the 
1990s, was very weak. Initial donor efforts to strengthen public finance management 
(PFM) focused on ensuring alignment of public expenditure outlays with government pol-
icy objectives. In the late 1990s and during the present decade the focus of PFM reform 
gradually shifted towards the machinery of financial administration. Progress in the mod-
ernisation of the Mozambican system of public finance management is generally considered 
to have been good, but there are continuing constraints in planning, budgeting and PFM. 

Some broad outlines can be drawn of Mozambique’s performance over the evaluation 
period. Macroeconomic growth has been impressive, poverty reduction has been signifi-
cant, and social service coverage has improved. Studies also show that aid has contributed 
explicitly to rehabilitation, expansion and operation of public infrastructure and services, 
and that aid has contributed to the development of public institutions. However, it is also 
necessary to point to several possible drawbacks of aid: the tendency for aid to be chan-
nelled in ways that undermine government capacity and coherence, the possible links 
between aid and corruption, and the wider issues of aid and national accountability. The 
evaluation therefore considered possible negative as well as positive effects of Danish aid.

Denmark’s aid strategy in Mozambique
Danish aid is seen by OECD/DAC peers as generous and of high quality. It is also 
regarded as unusually focused on a limited number of programme countries and of sec-
tors within those countries. A consensus supporting high levels of aid has been nurtured 
by attention to the Danish ‘resource base’ (businesses, academics and NGOs with a 
direct interest in aid). 

As regards aid modalities, Denmark was an early advocate and practitioner of partnership 
with recipient governments and of the use of government systems so as to build capacity 
and promote ownership. It was an early mover away from isolated projects towards pro-
grammes designed at sector level. However, because of concerns about accountability and 
about the need for distinct visibility of Danish aid, it has been cautious about disbursing 
through government financial systems, and has had reservations about budget support.

Danish aid to Mozambique is not strictly governed by formal strategy documents. 
Country strategies became an important feature for Danida only in the mid-1990s, and 
only two such documents have been adopted by Danida for Mozambique during the 
period, namely in 1995 and 2000. These strategies played a process role and helped to 
crystallise thinking and plans, but they were not a rigid guide to resource allocation. In 
practice, the country programme is a rolling one, with considerable flexibility and scope 
for annual adjustments. 

The evaluation of Danish strategy in Mozambique suggests a contrast between two broad 
periods: the 1990s were characterised by optimism and innovation, which gave way to 
uncertainty in the new millennium.

The Danish aid programme in Mozambique
Denmark’s bilateral aid to Mozambique has a number of funding streams including the 
country programme, funding for advisors, Mifresta (Environment, Peace and Stability 
Fund), Private Sector Programme, NGO projects, and humanitarian aid.
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A brief overview of Danish aid figures to Mozambique:

4.5 billion (very roughly USD 700 million at contemporary exchange rates).

1997, and again from 2003-05. At the beginning of the period the annual total was 
less than DKK 150 million; in the five years to 2006 this was closer to DKK 400 
million.

period, and rose to just over 5% for the 2000-06 period.

The main sectors in which Danida remained engaged through the period were Financial 
Support (Debt Relief, Import Support and GBS), Government and Civil Society, 
Education, Agriculture, and Health. Support to Energy has been substantial since 1997, 
and support to Environment since 1999. There was a small programme for Business and 
Industry over the period.

Significant amounts of Danish aid have been targeted to the provincial level. Danida has 
a history of support to Tete province, and the programme in Tete was broader and more 
coherent than in any other province.

Main components of the Danish aid programme
Financial support
The category of ‘financial support’ includes commodity import support, balance of pay-
ments (BOP) aid, debt relief and GBS. During the evaluation period, financial support 
amounted to DKK 748 million, or 17% of all expenditures over the entire period (less 
than the 20-25% anticipated in the country strategies). 

At the beginning of the evaluation period, Mozambique was in the process of liberalising 
its economy, but foreign exchange dealings were still heavily restricted. With liberalisa-
tion, tied balance of payments support became less appropriate and more difficult to use, 
and there was increasing attention to budget support and debt relief.

The Ministry of Foreign Affairs (MFA) of Denmark had left the Mozambique country 
programme free to chart its own course on financial aid and budget support. Denmark 
became one of the leaders in the move towards debt relief, and in the system of coordi-
nated budget support that has developed in Mozambique.

There have been two separate interruptions of Danish budget support. In 2004 budget 
support was withheld because of Denmark’s concern about a court case involving the 
arrest of three Danish citizens. The temporary ‘freezing’ of budget support in 2006 fol-
lowed Danida’s dissatisfaction with progress in resolving the issues surrounding the 
financial management of funds for the education programme in Zambézia. The evalua-
tion considers that both of these actions were an abuse of the budget support system, and 
rightly damaged Danida’s reputation and credibility.

Apart from these blemishes, Denmark’s financial support was an extremely valuable compo-
nent of its aid to Mozambique. Financial support was highly relevant to Mozambique’s needs 
in supporting macroeconomic stabilisation and reform and easing the constraints of the  
government budget. The Danish financial support operations were valuable in themselves, 
but their wider benefits in setting a pattern for other donors were probably even greater.
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Agriculture, rural development and fisheries
Denmark’s expenditure in this sector was DKK 488 million over the period (11% of  
total disbursements). The share of agriculture in the programme declined, but Danida 
remained the second most important donor to a sector that has experienced considerable 
donor fatigue.

Danish support to fisheries was mainly focused on semi-industrial fishing and on 
attempts to put in place a fisheries master plan. Neither effort was successful. The  
government failed to regulate fishing in a manner that would protect the interests of 
shore-based fishermen, and Denmark finally withdrew from the sub-sector in 2002.

As regards agriculture and rural development, Danida continued to support projects that 
had begun in the 1980s in Zambézia and Tete. During the 1990s, like other donors, 
Danida became increasingly concerned that fragmented project assistance was not de- 
veloping effective capacity in the responsible sector ministry. It was prominent in the 
group of donors that developed ProAgri, a pioneering sector-wide approach for agricul-
ture. From 1999 onwards Denmark’s own efforts were formulated as Agriculture Sector 
Programme Support (ASPS) which included pooled support for ProAgri, supplemented 
by inputs to rural roads and a private sector support programme. The link with Danida’s 
traditional provinces of focus was maintained through technical assistance.

All its initiatives in agriculture reflected Danida’s understandable concern to contribute 
to the policy debate at the national level, to be involved with the practical aspects of 
developing the functional components of the agricultural system (i.e. production, train-
ing and extension, research, marketing, input supply and credit and regulation) and, 
most importantly, to remain committed to the realities of small-scale agriculture on the 
ground in selected areas by providing technical assistance to provinces, while grappling 
with the cross-cutting issues of gender, the emerging problems of HIV/AIDS and envi-
ronmental protection and management.

However, there is a strong impression that Danida has spread its efforts too thin, while 
results from ProAgri have been disappointing. In the view of the evaluation, the time has 
come for a fundamental review of ASPS. Sector budget support should continue, but 
with links to efforts to devise and test practical solutions to current problems at district 
level. This is likely to be more attainable by focusing on a single province and sponsoring 
a more joined-up approach to rural development.

Energy
Danish support to the energy sector began in 1992 and is currently planned to be phased 
out. Energy was one of the major sectors supported by Danida’s programme, and Danida 
was also a major donor to the sector, committing 25% of total bilateral funding over the 
evaluation period. As in several other sectors, isolated projects were later linked to a sector 
programme which sought to strengthen the main institutions in the sector. 

Overall, Danida support to the Energy sector in Mozambique has been beneficial and 
relevant to the needs of the sector. The sector programme support was a step forward in 
terms of the coherence and efficiency of aid delivery. Denmark is now withdrawing from 
the sector, as part of longstanding efforts to streamline the country programme, and on 
the basis that other funding sources are available.
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Education
Education accounted for DKK 492 million (11%) of total programme spending. Due to 
the war, at the start of the evaluation period the education system was in disarray. The 
challenge was to move from an emergency-oriented approach to a longer-term develop-
ment vision, and in 1998, the government’s Education Sector Strategic Plan (ESSP) was 
prepared and approved, focusing on access, quality and capacity building. 

The first phase of Danida support to education was initially focused on four basic level 
technical schools. In 1995, Danida supported a one-year project to pay salaries of over 
800 teachers in Tete province, and the preparation of its first education programme, over 
a five-year period. In the second phase, from 2002-06, Danida developed the Danish 
Support to the Education Sector Strategic Plan which closely followed ESSP priorities, 
and was implemented in Zambézia and Cabo Delgado, as well as Tete. This programme 
suffered major setbacks in 2005 from the discovery of accounting irregularities and the 
subsequent freezing of most activities (though contracts under way were continued). 

The Project Completion Report for the first phase of the education programme empha-
sised that it was relevant and implemented well. For the second phase, no comprehensive 
overview is available, but it is clear that the suspension of funds following the accounting 
problems had a negative impact on the programme progress. 

Health
Following the war, the health sector was also in disarray. Coordination was seen as an 
important issue, and mechanisms for joint donor funding of the sector were developed 
somewhat earlier than for education.

Health absorbed slightly less of the programme (9%) than education, with total expendi-
ture DKK 412 million, but with less fluctuation. The first Danish Health Sector 
Programme in Mozambique was from 1992-96, with the second from 1996-2001. In 
both phases, support was provided to the provincial health directorate in Tete province. 
The major areas of focus were capacity building at provincial level, the rehabilitation of 
the primary health care system and construction and support to the Provincial Training 
Institute. The third phase was 2002-07. From 1999 support was also provided at national 
level. 

There is substantial evidence that Danida support both at national level and in Tete con-
tributed considerably to the improvement of the operation of the health system, with 
consequent improvements in health outcomes for Mozambicans. However, these 
improvements have been less prominent in the areas of quality and efficiency of care at 
the primary health care level. 

Comparisons and contrasts between health and education 
The evaluation found a number of points of comparison and contrast between Danish 
aid to the health and education sectors. Both had been generally relevant and successful 
in supporting basic social services, with a particular impact on Tete province. However, 
the health programme was more successful in its integration with the sector-wide 
approach, whereas the second phase of the education programme did not sufficiently 
reflect available lessons from the first phase. Although, as in health, Danida’s programme 
was fully aligned with Mozambican strategies and programmes, it was not so well har-
monised with other donors or integrated with Mozambique government systems.
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Private sector development
Although Danida has always acknowledged private sector growth as important for the 
development of the Mozambican economy, a specific strategy for business and private 
sector development (PSD) did not feature until 2000. The private sector development 
programme was separately funded from Copenhagen, and based on business-to-business 
links with Danish firms.

The evaluation concluded that Danida’s support for PSD in Mozambique has been mar-
ginal. Only a few companies were supported under the programme, and the tying of aid 
here also limits its usefulness. The more fundamental problem is that this programme 
does not address the constraints faced by the private sector in Mozambique. Danida 
needs to reorient its approach, so as to focus on supporting an enabling environment for 
PSD and addressing the key constraints faced by SMEs.

Environmental management
Danish assistance to Mozambique for environmental management started in 1996 using 
Mifresta funds for purely project-based assistance to resolve specific environmental prob-
lems, and gradually moved to a more programmatic approach, aimed at building the 
capacity of institutions at national and provincial level. Danida’s main partner has been 
the Ministry for the Coordination of Environmental Affairs (MICOA), and support has 
focused on three main overlapping aspects of environmental management: Natural 
Resource Management, in particular Integrated Coastal Zone Management; Hazardous 
Waste Management; and Urban Environmental Management.

Despite the efforts of Danida and other donors, the capacity of MICOA remains weak. 
Only when international consultants have had a strong hand in the management of 
projects, have the immediate objectives been met. Further, where donors have stepped 
back from such direct involvement, results have been disappointing. The low political 
priority accorded to environmental management in Mozambique probably lies at the 
heart of the problem. It has resulted in a chronic lack of leadership, management and 
professional capacity in the sector.

Government and civil society
Support to government and civil society has been a major part of the Danida programme 
in Mozambique, with expenditure of DKK 617 million comprising 14% of the total pro-
gramme. It is also clear that Danida has become an increasingly important donor in the 
sector. Between 1992 and 1999, Danida was the 8th largest donor in the sector; by 2005 
Danida was ranked as the 3rd largest in terms of commitments.

Danida has made a substantial contribution to public sector reform, to the improvement 
of public finance management and to the strengthening of analytical capacity in govern-
ment. Denmark’s long and close relationship with the government has facilitated these 
interventions.

For two decades, Danida has also been at the forefront of donors to the justice sector in 
Mozambique, a poor country with fragile legal institutions and a history of executive 
interference and close control over the justice system. The nature of support has evolved 
from an initial focus on dealing with practical problems of capacity to a much more com-
plex engagement designed to encourage greater coordination and integrated planning 
amongst the various justice sector institutions. Support for the justice system has been 
linked to broader support for democratisation and human rights. 
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Progress has been slow and uneven. There are signs that Danida’s persistence in support-
ing better coordination and strategic planning across the sector may now be paying off. 
At the same time Danida can point to many tangible achievements, including its support 
for legal training and law reform, and it efforts to make legal aid more widely available.

The evaluation underlines the fact that Danida has often gone where other donors have 
hesitated to venture, and Danida’s commitment over the years is seen as a sign of strength 
and is appreciated. The evaluation also highlights that many governance problems per-
sist. This should not be read as a criticism of Danida’s past support, but rather as under-
lining the need for vigilance to be maintained and increased, particularly in the context 
of the general budget support dialogue with the Mozambican authorities.

Cross-cutting issues and modalities of support
Provincial aid and support to Tete province
During the evaluation period, Denmark implemented a considerable part of its 
Mozambique country programme at a sub-national level. Three provinces, Tete, 
Inhambane and Maputo have accounted for the largest proportion of Danida’s sub- 
national funding during that period. Since 1998 Tete has been the largest recipient of 
Danish aid funding provided at sub-national level, and also been the province that 
received the widest range of Danish funded aid initiatives. 

Danida-supported activities in Tete province from 1992 until 2006 consisted mostly of 
extensions of nationally defined sector programmes. The evaluation concludes that the 
choice of Tete as an area of concentration was a valid one given the experience Danida 
already had in Tete, the fact that Tete had suffered disproportionately during the war, 
and the trend towards donor concentration in particular geographical areas. Danish aid 
had positively contributed to the rehabilitation of key infrastructures in priority areas in 
health, education, agriculture, energy and water & sanitation. Also its capacity building 
initiatives had a positive impact in improving government systems and skill levels in the 
public administration.

HIV and AIDS mainstreaming
The prevalence rate for HIV in Mozambique is 16%. The impact of HIV and AIDS is 
felt in all sectors of the economy and in all spheres of life, and women bear a heavy share 
of the burden: they constitute 58% of people living with HIV and AIDS, and 76% in 
the 15-19 age group.

HIV and AIDS activities have been financed in large part under the umbrella of the 
health sector, and through education sector support. Danida has used a number of 
approaches over the last five years to encourage mainstreaming of HIV and AIDS within 
the public and private sectors and the evaluation finds that Danida has led the field in 
practical mainstreaming of HIV and AIDS in Mozambique. This strategy is in line with 
national and international HIV and AIDS programming. However, more action is 
needed to explicitly link HIV and AIDS mainstreaming with gender considerations.

Gender
Gender relations in Mozambique are characterised by women’s subordinate position, 
based on gender roles defined by traditional culture. As a result, gender inequality contin-
ues to be an obstacle for poverty reduction, as women have less access than men to pro-
ductive resources, basic services and justice, and are disadvantaged in terms of power, 
participation, opportunities and security. 
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The government has developed several institutional mechanisms to promote gender 
equality, but their impact has been very limited. Evidence suggests that bilateral donors 
have also underperformed in addressing gender issues over the evaluation period.

Most Danida sector support programmes have had a gender component integrated into 
them, and Danida has also supported other gender programmes and projects. In addition 
to this, a special fund was established in 2002 by the Government of Denmark for initia-
tives aimed at promoting women and poverty reduction in its priority countries, which 
include Mozambique. 

There have been some tangible achievements in the education and health sectors but 
overall, the results of Danida’s attempts to integrate and mainstream gender into its pro-
gramme in Mozambique have been mixed, as have been the results of trying to main-
stream gender into sector-wide programmes.

To date, Danida has been focusing on mainstreaming gender and HIV/AIDS independ-
ently in its programmes, and there is evidence that these issues must be considered 
jointly, and in conjunction with poverty reduction interventions for the most significant 
impact.

Accountability and corruption
It is widely agreed that corruption is spreading and increasing at all levels, with especially 
negative effects on the poor, especially through impacts on social services and corrupt 
land management practices. Aid agencies have an immediate interest in accounting for 
the aid that they provide and a wider interest in combating corruption more generally. 
Danida traditionally takes a hard line on safeguarding its funds. At the same time it is 
committed to working with government bodies and strengthening government financial 
management and accountability systems. 

Efforts to strengthen accountability are a pervasive feature of the Danish aid programme. 
Danida was one of the first donors to recognise the negative effects of fragmented aid 
delivery on government systems, and was one of the architects of the programme aid 
partnership which allows GOM and donors to address such issues collectively and on a 
government-wide basis. 

For most of the evaluation period Danida tended to make financial management and 
monitoring one of the key functions of its TA staff, to the detriment of other advisory 
and capacity development roles. Although working closely alongside government bodies, 
Danida nevertheless tended to set up parallel disbursement procedures for its own inter-
ventions, which put additional pressure on its administration, especially at the Danish 
Embassy.

There have been several cases where Danida programmes have been held up by delays in 
resolving problems over financial irregularities, the most obvious example being the 
Zambézia case. As already noted, the freezing of budget support was inappropriate. 
There are deeper lessons that lie in the background to the episode: firstly, Danida relied 
too much on separate systems; and secondly, the experience shows that heavy reliance on 
TA to supervise and monitor programmes does not eliminate risk. The evaluation recog-
nises the importance of insisting on high fiduciary standards, but unless reactions are 
graduated, they risk damaging programme performance to a disproportionate extent.
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Aid modalities
The evaluation was required to review the appropriateness of the aid modalities used in 
the Danish programme for Mozambique. The Paris Declaration encapsulates current 
thinking about harmonisation among donors and alignment with government systems as 
well as government strategies. It sets targets for increasing the use of programme based 
approaches, reducing the number of separate programme implementation units, and for 
delivering aid through government systems. 

In 2004 Danida commissioned a report on its aid modalities in Mozambique. It found 
that a high proportion of disbursements in 2003 were through projects and individual 
components of Sector Programme Support; and that the proportion of funds disbursed 
through the Ministry of Finance was remarkably low. These findings were distorted by 
the interruption to budget support in that year, and Danida has recently been increasing 
its commitments to the use of government systems and joint donor funding mechanisms. 
Nevertheless, the evaluation found it hard to reconcile the pattern of aid modalities used 
over the period with Danida’s stated policies. 

Danida’s configuration of aid modalities is the result of a whole series of separate deci-
sions in the course of choosing areas of intervention and then designing specific interven-
tions. Such decisions have been influenced over the years by Danida’s concern for sepa-
rate visibility, by perceptions of fiduciary risk, by scepticism about the ability of 
government systems to deliver resources effectively to sector and provincial levels, by a 
reasonable belief in the value of maintaining a mix of modalities, and by a readiness to 
do things in a different way than other donors. 

The evaluation’s detailed sector-by-sector review shows that not all choices have been 
equally effective and decisions have not always been consistent across sectors. Signals 
from the Mozambique government are often mixed, since different government stake-
holders have different interests and there are legitimate concerns about the capacity of 
government systems. Nevertheless, the current balance of modalities is a cause for con-
cern. A particular challenge is to move much more of Danida’s aid on budget. This is not 
simply a matter of making more use of budget support; it is equally important to move 
project aid on budget. 

Future strategy should also recognise that such a plethora of separate interventions mag-
nifies Danida’s administrative burden. There is a strong impression that, despite good 
intentions, Danida’s efforts in Mozambique are being spread too thin.

Capacity development and TA
All commentators highlight the scarcity of skills and the weakness of government institu-
tions at the end of the war. Danida made the strengthening of capacity a central objective 
in most of its interventions. The evaluation’s sector reviews find that the main Danida-
supported programmes made substantial efforts to build up institutional, organisational 
and technical capacity through training and other forms of capacity development. 
Danida has made significant contributions to capacity development in its programmes, as 
well as in its support to public financial management and public sector reform.

Throughout the evaluation period, Danida supported a relatively large contingent of long 
term technical assistance personnel (TA), and such TA were usually an ingredient of its 
main programmes. The general perception is that most TA were of high quality and 
made a significant contribution. However, an approach to TA that was appropriate in the 
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circumstances of the early 1990s became less appropriate over time. As in other countries, 
Danida’s deployment of TA was strongly influenced by their role in programme manage-
ment and as financial watchdogs.

Not until 2005 was there a decisive change in Danida TA policy. The new guidelines 
sought to do away with the double role of advisors, making them clearly responsible to 
the host institution; TA is to be more clearly demand-driven, and its costs are to be fully 
and transparently incorporated in programme budgets; and much greater flexibility in 
programme design should allow TA inputs to be tailor-made for local context and 
requirements. This new approach came at the end of the evaluation period, and will take 
time to work through, but there have already been important changes in the working 
arrangements for Danish TA in Mozambique and a reduction in their numbers.

Management of the Danida programme
In the course of 15 years there were some major changes in the way that Danish aid was 
managed. In 2003 the Embassies in Danida’s programme countries took on much greater 
decentralised responsibility for country level strategy and administration of the pro-
gramme. This was accompanied by a system of agreed work plans to be monitored by the 
quality assurance section of the MFA. This was a major change, and most observers 
regarded it as positive. Today, however, the capacity of the Danish Embassy is under 
pressure because of the scope and complexity of the programmes it has to manage, while 
its professional staff numbers have been reduced since decentralisation.

Assessment
Overall assessment
There are ways (with hindsight) in which Danish aid could have been made more effi-
cient and effective. But the evaluation’s overall judgement is that Danish aid has generally 
been of high quality, and that Denmark made a valuable contribution to Mozambique’s 
progress.

Relevance
Mozambique’s explicit poverty reduction strategies were available only in the second half 
of the period and GOM planning and prioritising has tended to be weak. This has left 
aid agencies with considerable freedom of manoeuvre. Danida, however, was always care-
ful to link its activities to GOM priorities, and most of the interventions Danida sup-
ported were clearly relevant to the relief and reduction of poverty. 

Overall, the programme is judged very relevant. Elements highlighted as strongly relevant 
include: humanitarian relief; early support to the restoration of infrastructure; the focus 
on basic education, health and agricultural services; the focus on more needy provinces 
(Tete); support for the justice and legal sectors; focus on environmental problems affect-
ing the poor; and support for the mainstreaming of HIV/AIDS. Weakly relevant or irrel-
evant elements include support to semi-industrial fisheries and to the private sector devel-
opment programme. In terms of the cross-cutting issues and priority themes, most of 
these have been judged to be relevant. Attention to governance, human rights and 
democratisation has been one of the strengths of the programme, as has the support for 
HIV/AIDS mainstreaming. 

Effectiveness
Overall, the programme is judged effective. Strongly effective elements to highlight 
include: humanitarian work and rehabilitation in the early years; support to Tete, includ-
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ing restoration of social and physical infrastructure; support to recurrent costs of educa-
tion and health; support to capacity building, and to the water supply; financial support 
programmes; support for PFM reforms; support to legal training; and the mainstreaming 
of HIV/AIDS. Ineffective elements to highlight include support to fisheries, environmen-
tal management in Lake Niassa and the Greater Maputo area, and the private sector 
development programme. Some programmes were less effective than was hoped, but in 
areas where the context was especially difficult. This applies to agricultural support and 
ProAgri; to the environmental management programme; and to Danida’s support to gov-
ernance and justice.

Efficiency
Overall the programme is judged efficient. However, there is room for improvement in 
the overall efficiency of the current programme, particularly by streamlining and sharp-
ening its focus while improving the balance between the different aid modalities used.
Factors which worked towards enhancing the efficiency of the programme included: the 
geographical focus on Tete; attention to recurrent costs as well as capital cost require-
ments; and the strong focus on improved planning, budgeting and monitoring capacity 
in both education and health.

Special mention should be made of elements which had a multiplier effect – influencing 
the efficiency and effectiveness of other aid and development programmes. These 
included: the strengthening of planning and budgeting systems mentioned above; 
Denmark’s advocacy role for Mozambique; its pioneering of debt relief; its role in devel-
oping the Programme Aid Partnership for budget support; the five cities project in envi-
ronmental management; and recent work on low-cost school construction.

Several factors also served to reduce the efficiency of the programme. These included: the 
tying of financial support in the 1990s; the maintenance of parallel project and pro-
gramme accounting systems; disproportionate reactions to some accountability problems; 
and in a broader sense, not carrying through the degree of concentration and streamlin-
ing that Danida’s strategies have called for.

Impact/Results
The combined assistance of donors has clearly had a positive impact on the welfare of 
Mozambicans. Danish aid has played its part. In terms of specific results, Danish aid 
clearly contributed to increased school enrolment for both boys and girls and also to over-
all improvements in policy, planning and implementation. There is substantial evidence 
that Danida support contributed considerably to the improvements in health services. 
Provision of energy to remote rural settlements where most poor people live, while not 
commercially viable at the time, helped improve the quality of life of ordinary 
Mozambicans in smaller towns and enhanced the effectiveness of local hospitals, schools 
and small businesses. 

Results have been less visible but also much more difficult to achieve in agriculture and 
environment. There are no indications of positive impacts in the fisheries sector. In gov-
ernance, there have been some significant achievements, e.g. training of judges and jus-
tice personnel, law reforms, public sector reform and in public financial management. 
Even so, corruption has been of growing concern and major challenges remain in this 
field. Support to civil society has proven difficult because of the incipient state of devel-
opment of Mozambique’s civil society organisations.
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Sustainability
In general, Danida’s interventions have been strongly influenced by the concern to 
achieve continued long-term benefits. This is reflected in a systematic preference for 
working with government institutions rather than in free-standing projects, and for link-
ing interventions to coherent national and sector policies (where these exist). There have 
been strong components of training, system development and capacity building, while 
Danida’s concern for sustainable results is also reflected in its commitment to long-term 
support of Mozambican institutions. 

Coherence and complementarity
Notably positive aspects in the Danida programme include: the design of programmes 
that are strongly aligned with the priorities established in sector and national plans; 
efforts to anchor its activities in sector programmes; deliberate efforts to pick geographi-
cal areas and programmes that were underserved by other donors; efforts to attain a criti-
cal mass of support in Tete; a leading role in support to governance and justice; a role in 
establishing Mozambique’s budget support system; and its HIV/AIDS mainstreaming 
work.

There are, however, contextual factors that make coherence and complementarity diffi-
cult to achieve. The weakness of GOM institutions makes alignment with national poli-
cies more difficult, while the number and variety of active donors adds to the challenge 
of harmonisation.

There have also been several shortcomings in Danida’s efforts, notably, at the strategic 
level, a chronic failure to cut the number of sectors it was involved in; at the sector level a 
tendency for ‘sector programmes’ to consist of a cluster of separate projects; and a ten-
dency to spread activities too thinly across some sectors; a tendency to rely too much on 
parallel systems of project management and disbursement; and the pursuit of an isolated 
approach to private sector development.

Recommendations
The evaluation highlights a number of lessons to be learned from the experience of 
Danish aid in Mozambique. These are reflected in the recommendations summarised 
below.

Lesson learning
Danida should be more systematic in ensuring that the lessons of experience are built 
into successive phases of programme design. This would include: explicit consideration of 
lessons learned in project documents; more systematic identification and monitoring of 
performance criteria, including those that relate to capacity development; and strength-
ening the system of project completion reports and interim progress reports.

Country strategy
The need for coherence among all aid partners changes the way an individual donor’s 
programme and strategy are viewed. It is right to draw performance indicators primarily 
from the strategy documents of the partner country. However, the hiatus since the 
2000-04 strategy has added to uncertainty. It remains important for the Danida pro-
gramme to be guided by a long-term strategy, governing its objectives, areas of interven-
tion, approach to aid modalities and so forth. 
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On the concentration and focus of the country programme
It is right to reduce the number of sectors, but the challenge of streamlining goes further. It 
requires reviewing the internal coherence of activities in the sectors that are retained. In 
particular it is important to strike a balance between staff-intensive project activities, and 
the pursuit of broader support and policy objectives through pooled donor approaches, 
including sector and general budget support. This aspect should be explicitly addressed at 
the level of each sector component in the programme.

On areas for continued Danida involvement
It is not the evaluation’s role to design a complete strategy, but in light of the need to 
reduce the number of main sectors, the following views are offered: the decision to exit 
from energy should be upheld; Danida should remain involved in agriculture, because of 
the sector’s importance, Danida’s accumulated experience, and the tendency of other 
donors to neglect it; if Danida is serious about concentration in line with EU commit-
ments on the division of labour, it will not be able to justify continued direct involvement 
in both the education and health sectors. Continued involvement in governance and jus-
tice is particularly important, because of the subject matter, and because of Danida’s 
accumulated experience and ability to be one of the leading agencies in the sphere. There 
should be stronger links between gender and HIV/AIDS as cross-cutting themes. Danida 
should continue to work at provincial as well as central level, but in harmony with gov-
ernment systems and with attention to the links between the different levels of involve-
ment.

On aid modalities
The evaluation agrees that the choice of modality should be driven by practical consider-
ations, and that there needs to be a balance between modalities. The next country strat-
egy should explain more clearly how different modalities will complement each other in 
the pursuit of the programme’s objectives. Danida should adopt a stronger presumption 
in favour of working with joint donor approaches and disbursing through country sys-
tems. It should seek to ensure that a much higher proportion of all its aid is on-budget at 
all relevant stages of the budget cycle.

On staffing and TA
Changes in the aid environment also imply the need for different skill sets and activities 
from staff (project management requires different expertise from running broad sector 
programmes and participating in harmonised management and dialogue). The new 
approaches to TA embodied in Danida’s 2005 guidelines should be followed through. 
This will have broader implications for the way Danida projects/programmes are 
designed and managed.

On accountability and corruption
Danida should continue to be vigilant, and continue to work to strengthen government 
systems (and civil society demands for accountability). At the same time, Danida should 
try to minimise stop-go effects by applying graduated and proportionate responses to 
accountability problems. Budget support should not be misused as a short-term political 
or diplomatic lever.

On public understanding
Concerns about how the aid programme may be viewed in Denmark have been one of 
the sources of uncertainty in recent years. It is important to raise public understanding 
about the practicalities, the politics and the benefits of aid.



27

This is an evaluation of the entirety of Danish aid to Mozambique since 1992. This does 
not include Danish aid via multilateral agencies (e.g. through Danish contributions to 
the UN system, the World Bank, etc.), but it does include Danida-funded activities by 
Danish NGOs in Mozambique, as well as several different lines of Danida funding. 
These are fully explained in Chapters 5 and 6 below. 

The Terms of Reference (ToR) are at Appendix A. The evaluation objectives, as summa-
rised in the ToR, are reproduced in Box 1.1.
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The ToR describe the intended users of the evaluation as follows: 

The ToR further specify that:

Evaluating an entire donor programme poses many challenges. It requires the evaluators 
to go beyond an analysis of its component projects. The ToR emphasise the need to focus 
on the level of strategic choices (e.g. of sectors, partners and aid modalities). The long 
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time period (the 15 years from 1992 through 2006) magnifies the challenge. It is much 
easier to locate documents and witnesses for the recent past than for the earlier period. 
Equally, while it is easier to document expenditures and the tangible outputs of the pro-
gramme, it is important to investigate also the intangible influences that it may have had. 

Inevitably, there have been major changes in context and in the objectives and standards 
applied to aid in general and to this programme in particular. It is important to be sensi-
tive to the objectives and standards of the time, although forward-looking lessons and 
recommendations will be rooted in a contemporary understanding of aid effectiveness.

The objectives of the evaluation have been highlighted in Box 1.1. The ToR also set out a 
methodological framework, of which the main elements were:

(a) A systematic, sequential approach to analysis, beginning with the broader 
performance of the country and the influence of aid in general, then focusing in on 
the Danish contribution. This is reflected in four headings/levels for the evaluation:

   1. Context and framework conditions.
   2. Combined donor efforts.
   3. The contribution of Danish financed activities to Mozambique’s development.
   4. Implementation modalities and follow-up of Danish development assistance.
(b) An evaluation matrix, attached to the ToR, which followed these levels and 

proposed detailed questions/issues plus relevant indicators and data.
(c) Adherence to OECD/DAC principles and evaluation criteria (see Box 1.2).1)

(d) A perception study as an important source of evidence and an additional evaluation 
output (see Box 1.3).

1) These are the foundation for Danida’s Evaluation Guidelines (November 2006).
2) As anticipated in the Inception Report, this evaluation also makes special reference to criteria of 

coherence and complementarity (see Chapter 9).
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The evaluation process and timetable are described in Appendix B 3). Valuable prelimi-
nary work was undertaken separately (a) to compile documents and data from the MFA 
and the Danish Embassy in Maputo on the Danish aid programme in Mozambique – 
the so-called pre-study (NCG 2007), and (b) to provide a synthesis of relevant studies 
and evaluations (Nordeco 2007). The main period of field work was in November 2007, 
and included field visits to Tete and Cabo Delgado. The Inception Report spelt out the 
methodology and work programme in detail, and was the focus of a valuable workshop 
in Maputo on 15 November 2007. People consulted are listed in Appendix C, and refer-
ences are provided after the main text of this report. The references include a list of the 
sectoral and thematic Working Papers which facilitated an in-depth treatment of the 
main issues and also facilitated a clear demarcation of roles within the evaluation team. 
The Working Papers were an essential platform for this evaluation report. 

Another crucial input – also published on the CD-ROM – was the Perception Study  
(see Box 1.3). It was compiled as an integral part of the evaluation process, drawing on 
all the interviews undertaken by the evaluation team. It systematically juxtaposes the per-
ceptions of “Danida” and “non-Danida” stakeholders. Its evidence is inherently subjec-
tive, and most interviewees have a direct interest in Danish aid. Nevertheless, it provides 
interesting insights, and has been a valuable complement to the data and documentary 
research undertaken by the evaluation. At certain points this report refers to the 
Perception Study as a key source of evidence; but even where it is not explicitly referred 
to, the evaluation has drawn on the information and insights from the interviews in 
arriving at judgments. Quotations in this volume that are not otherwise attributed are 
drawn from the perception study data base; speakers are not named, but their affiliations 
are indicated (see the key below).

3) Apart from the ToR, appendices are included on the CD-ROM but not in the printed version  
of this report.
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The evaluation followed the logic of the evaluation methodology in its work plan 
(see the study process at Appendix B). The same logic determines the structure of this 
report. 

The present introductory chapter constitutes Part I of the report. Part II addresses levels 
1 and 2 of the evaluation framework (Mozambique’s overall performance, and the contri-
bution of combined donor efforts). Part III then analyses the Danish contribution.
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The evaluation period begins with the peace accord of 1992. This chapter briefly describes 
the background to the evaluation period, and sketches the main political and economic 
developments subsequently. (A much fuller treatment is provided in Working Paper 01.) 
Chapters 3 and 4 then address aid relationships in more detail, and assess Mozambique’s 
performance in poverty reduction, and the overall contribution made by aid.

Colonialism, independence and war
During the later part of the Portuguese period in Mozambique, powerful companies 
dominated the extraction of primary commodities in what constituted enclave develop-
ments, using cheap labour. Disparities developed between the districts and provinces that 
had been chosen for investment and those that had not. Investment in social infrastruc-
ture for the advancement of the indigenous population was intentionally discouraged. 
Portugal clung on to its African colonies long after France and Britain had relinquished 
theirs. As a result, the independence movements in Mozambique and other Portuguese 
colonies resorted to armed struggle – a struggle which was seen as part of the broader 
resistance to white minority regimes in Southern Africa. 

In April 1974 the powerful bloc of conservative military and social forces ruling Portugal 
was brought down in a left-wing coup. Partly as a result of the huge cost of the colonial 
wars, one of the first acts of the new government in Lisbon was to negotiate the rapid 
withdrawal of Portugal from its African colonies. 

Thus, in June 1975, after ten years of war, the liberation front, FRELIMO, took control 
of the territory. Within a year, almost all the Portuguese population had left. The new 
government had to resort to the junior levels of the state bureaucracy and members of the 
urban working class in Maputo in order to ensure that the new nation could keep going.

Nordic countries sponsored the newly independent state and supported the goals of 
reducing poverty and inequality. The first agreement on development cooperation with 
Denmark, which was signed in 1977, included support for a joint Nordic agricultural 
programme, ‘MONAP’. In the meantime, young ‘New Left’ volunteers – nurses, doctors 
and engineers – helped to fill the gaps; many were indirectly funded by the Danish 
Government through the World University Service (WUS), the forerunner of Ibis.

The new government showed solidarity with the Zimbabwean freedom fighters. In turn, 
the Smith regime in Rhodesia backed the operations of the National Resistance 
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Movement (RENAMO) as a destabilising force in Mozambique. After Zimbabwe’s inde-
pendence in 1980, RENAMO drew continued support from South Africa. 

The human cost of the independence war and the subsequent conflict over a combined 
period of 17 years was enormous and blighted two generations. In a decade-long proxy 
war, more than one million people are believed to have died and much of Mozambique’s 
public and private infrastructure was destroyed. Forty percent of the population lost their 
homes, were internally displaced or became refugees, many of them from the central 
provinces. 

Peace settlement and multi-party democracy
Many factors, both political and economic, contributed to the peace settlement between 
RENAMO and FRELIMO in 1992. Important external factors included the end of  
the Cold War and political change in South Africa. The Nordic countries, including 
Denmark, were prominent in the diplomatic efforts to secure an accord, and to make  
it work.

As a condition of the settlement in Mozambique, the country moved to a multi-party 
system and held democratic elections in 1994. The freedom to form new political parties 
and to run for election was exercised by a number of groupings, but there has yet to be 
the same reconciliation between political adversaries as occurred in South Africa. 
Nonetheless, Mozambique has managed to introduce an electoral regime in which move-
ments that were formerly in violent opposition have moved towards fragile pluralist prac-
tices. The electoral system that was adopted has favoured large parties. FRELIMO has 
won successive parliamentary and presidential elections, with RENAMO as its only 
major challenger. Although some of its margins of victory were narrow, FRELIMO has 
by far the strongest organisation and presence throughout the country. Party allegiances 
have followed mainly geographic and historic lines, and RENAMO has been the pre-
dominant party in the central provinces, where about 40% of the population live. 

Thus the transition from war to peace, and the adoption of a pluralistic constitution, has 
not brought with it a realistic prospect of a democratic change of government. The ruling 
party is long accustomed to the exercise of state power, while the rebel-turned-into- 
opposition party is still fragile and unorganised, has poorly articulated policies and lacks 
experience of political office. The boundaries between party, state and government are 
blurred, and most observers see FRELIMO as consolidating party channels of influence 
and control.

Economic travails after independence
In 1975 the state was reborn as a people’s republic, a modernising, socialist state, nation-
alising land and strategic assets, including the banks. Meanwhile, the volume of income 
from migrant labour and the transit trade through Maputo decreased rapidly. The degree 
of state intervention was at first selective. It took over only those enterprises for which it 
had sufficient personnel and experience to manage, but in the 1980s the colonial legacy 
of state intervention was deepened and expanded. The government’s proposals for the 
development of industry and agriculture were ambitious. The 10-year plan 1980-90  
projected an investment of one billion USD for agriculture and industrial projects. But, 
owing to lack of funds and skilled labour, most of the schemes had to be shelved. 
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The war was a massive burden on the government budget. By the mid-1980s Soviet sup-
port declined and Mozambique had to reconsider its economic and political options. It 
became increasingly reliant on Western support, and joined the IMF and the World 
Bank. The government embarked on structural adjustment programmes and the dialectic 
of Marxism was replaced by the discourse of the market; privatization supplanted the 
state’s socialist programmes.

However, the transition to a market economy in Mozambique was not straightforward. 
The pool of skilled Mozambicans remained very small, and the formal private sector, 
major foreign investments apart, was weak. There was an inevitable overlap between the 
business and political elites. The Party has been reluctant to relinquish control over the 
economy and there is much continuity between the old era of socialism and the new era 
of capitalism. This is not surprising, but it means that, in economic as well as political 
terms, Mozambique does not conform neatly with the ideals of its western international 
partners.

Recovery after the peace accord
The peace accord of 1992 and the subsequent elections created favourable conditions for 
economic and social development, and Mozambique achieved exceptionally rapid rates of 
growth as it rebounded from the ravages of war. Resumption of agriculture was a vital 
early driver, but the economy also underwent important structural changes, with the 
share of agriculture in GDP declining from 38% in 1995 to 23% in 2002. A significant 
part of the strong economic growth was driven by inflows of foreign aid and foreign-
financed, enclave ‘mega-projects’, partly owned by large South African multinationals in 
collaboration with international capital and International Finance Institutions (IFIs), 
involving aluminium and energy, natural gas, and mineral sands. The average growth of 
GDP in real terms rose from 7% in 1987-95 to 10% in 1996-99. In 2005 the growth rate 
was 7.7% and in 2006 it reached 8.5%.

Poverty reduction strategies
In 1997, the external debt of Mozambique stood at USD 6.0 billion and the ratio of 
external debt to GDP at 233%, the highest for a country in Africa at the time. In 1999 
and 2001 the country benefited from two rounds of HIPC debt relief. The HIPC process 
required the preparation of a Poverty Reduction Strategy (PRS), and Mozambique’s first 
strategy for the reduction of absolute poverty, PARPA I, was prepared in 1999. It 
responded to findings about the extent and depth of poverty derived from a 1996/97 
household survey, and successive PARPAs (see Box 3.1 below) became a focus for coordi-
nation of the donor support that is discussed in the next chapter. 



35

Ideas about aid effectiveness, the aid modalities used, and the framework of relationships 
among donors and the Government of Mozambique all changed so much during the 
evaluation period that the aid landscape in Mozambique in 2006 was radically different 
from what it had been in 1992. It is impossible to evaluate Denmark’s contribution with-
out taking these changes into account (and, as will become clear in Part III, Danida was 
often one of the innovators). In this chapter therefore, the main features of aid relation-
ships in Mozambique as they have evolved since the peace accord are briefly sketched.

Aid volumes 4)

In real terms, aid flows were at their highest during the relief and reconstruction efforts at 
the beginning of the evaluation period. In 1992 aid dependence was at its highest, with 
aid comprising 87% of gross national income (GNI). Subsequently, the volume of aid has 
increased from an annual average of just over USD 900 million during the 1990s to an 
annual average of around USD 1.3 billion from 2003-05.5)

Figure 3.1 shows that there has been a shift from loans towards grants over the period. 
The grant share rose from 59% of total ODA in 1992 to 73% in 2005. The peaks in 
1999, 2002 and 2006 reflect successive rounds of debt relief. In practice the effect of debt 
relief on the GOM budget is spread out over the years when debt service would otherwise 
have been due. As discussed below, debt relief had a fundamental influence on aid rela-
tionships.

4) In Mozambique, as is the case for most aid recipients, there is a lack of consistent data on ODA. Unless 
otherwise specified, this chapter uses OECD/DAC figures on aid commitments and disbursements. This 
provides a comprehensive data series, but has the disadvantage that the reported figures are often higher 
than actual ODA received. Nonetheless, the data does allow analysis of broad patterns and trends.

5) In current USD terms; note that Figure 3.1 uses 2006 constant USD.
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Aid dependence
Mozambique receives some of the largest volumes of aid flows in Africa, as illustrated in 
Table 3.1. In terms of aid per capita and the ratio of aid to GNI, it is one of the most aid 
dependent countries. In 2005, donor support comprised around 44% of total public 
spending and around two thirds of public investment. However, the final column shows 
Mozambique’s aid was substantially less concentrated than in other countries – in the 
sense that the smaller donors (those outside the top ten by volume) provided nearly 30% 
of the aid. This reflects the exceptionally large number of aid agencies active in the coun-
try. Mozambique’s popularity among donors reflects several factors: the country’s high 
political profile in southern Africa, its poverty and the desperate humanitarian and 
reconstruction needs after the war, the international respect enjoyed by its leaders, and a 
track record of making effective use of aid against the background of its striking post-war 
recovery. Mozambique is often cited as a ‘donor darling’.
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Principal donors
Table 3.2 shows the principal donors to Mozambique over the period. Prior to the peace 
accord, Western donors had already largely displaced the former Soviet bloc. The Nordic 
countries were early supporters of independent Mozambique, and still feature prominently 
among its bilateral donors. More recently, special-purpose funds have become more promi-
nent, most notably in the health sector, but also the USA’s Millennium Challenge Account 
(MCA). Non-OECD donors were of relatively minor significance during the evaluation 
period, but some, such as China, are likely to be more important in the future.
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Changing focus of aid
In the early years, there was naturally a transition from humanitarian aid towards rehabili-
tation, both of infrastructure and institutions. The peace dividend was seen partly in terms 
of a shift from defence spending towards basic social services. Later attention turned to 
Mozambique’s debt burden, with the same intent – that debt relief could make more 
resources available for poverty reduction. There were controversies on the donor side about 
the appropriate macroeconomic strategy and fiscal targets for Mozambique. In the mid-
1990s a number of the bilateral agencies put pressure on the IMF to set less rigid fiscal con-
ditions, so as to allow Mozambique to make more effective use of the grant aid that was 
available. In due course multilateral debt relief funded by a group of bilateral agencies was 
superseded by the HIPC initiative, in which large-scale relief was linked to an explicit pov-
erty reduction strategy. Box 3.1 shows key features of successive poverty strategies. 

Changing aid modalities and aid management structure
There were related shifts in aid modalities. Donors began to recognise the problems  
associated with large numbers of uncoordinated projects, their tendency to bypass  
government channels, and the difficulty of achieving sustainable results. Reactions 
included joint donor efforts to work with government on a sector-wide basis. Sector-wide 
approaches (SWAps) were developed from the late 1990s onwards in the health, educa-
tion and agriculture sectors. More radically, a system of joint coordination and dialogue 
about general budget support (GBS) was developed, which, in due course, was linked to 
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the PARPA. From a handful of bilateral agencies, the group of Programme Aid Partners 
(PAPs) grew to nearly 20 by the end of the evaluation period. Moreover, agencies not 
providing GBS were also associated with the process, and the overall dialogue was linked 
to a comprehensive series of GOM/donor working groups at sector and thematic levels. A 
system of annual joint reviews was linked to an agreed Performance Assessment Frame-
work (PAF). Also, in the spirit of mutual accountability, independent assessments of per-
formance focused on donors’ performance as well as the GOM’s. In contrast to some 
other countries, the move towards a systematic budget support dialogue was not led by 
the IFIs, but by a group of bilateral donors, Denmark included, which had a longstand-
ing close relationship with the government (see Batley et al 2006).

There has been a substantial shift towards more programmatic aid modalities, but project 
aid has remained substantial and has recently continued to grow in volume. It is difficult 
to get consolidated information on different donors’ modalities for disbursement of 
ODA. Table 3.3 gives information reported by 18 donor agencies giving programme aid 
to Mozambique who constitute the majority of aid donors. The table shows that 28% of 
ODA disbursed by the PAP donors in 2005 was through GBS, 25% through sector aid 
and 36% through projects. Interestingly, although there was an increase in funding for 
GBS, there was also an increase in funds directed to projects. Current levels of GBS and 
programme aid are below the GOM targets which are for 70% of total aid to be dis-
bursed as programme aid and 40% through GBS. It is also estimated that 43% of G19 
donor support is off-budget (see the discussion of PFM issues below).

Planning and public finance management 
Virtually all donors proclaim a desire to align their assistance with the national priorities of 
the recipient. In Mozambique, however, the capacity of GOM institutions, especially during 
the 1990s, was very weak, and GOM plans and budgets did not provide a very convincing 
guide to the allocation of donor resources. GOM financial management systems were also 
archaic and weak, so there was a natural reluctance by most donors to entrust their funds to 
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government disbursement. These issues are reviewed in detail in Working Paper 07, which 
notes that public financial management (PFM) and its reform have been at the centre of the 
policy debate and structural reform agenda in Mozambique throughout the evaluation 
period. Initially, during much of the 1990s, debates and reform efforts in the sphere of 
PFM focused on ensuring alignment of public expenditure outlays with government policy 
objectives, in terms of guaranteeing an appropriate level of budget funding to priority pol-
icy areas, especially in social sectors. In the late 1990s and during the present decade the 
focus of PFM reform gradually shifted towards the machinery of financial administration.

Focus on the quality of PFM systems was intensified by the need to monitor the use of 
debt relief and budget support, and, more recently, aid agencies have agreed on a com-
mon PFM diagnostic – the PEFA (Public Expenditure and Financial Accountability) 
indicators. Against these criteria, progress during past two decades in the modernisation 
of the Mozambican public financial management system is generally considered to have 
been good, as evidenced by the various studies conducted on these issues, including the 
2006 PEFA assessment of Mozambique (Lawson et al 2008). Nevertheless, there are con-
tinuing constraints in planning, budgeting and PFM, as highlighted in Box 3.2.
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In Mozambique, as in many other countries, it was recognised that the profusion of off-
budget arrangements was undermining both planning and financial system development. 
Concerted efforts have been made to bring more aid on budget (see Warren-Rodríguez 
2007). These have had considerable success, aided more recently by the introduction of a 
Single Treasury Account system, and the development of an electronic financial manage-
ment system (e-SISTAFE) which facilitates disbursements at provincial as well as central 
government levels. However, substantial amounts of official aid to the government sector 
are still off-budget.

Decentralisation and the provincial focus of aid
Local government reform has been pursued in terms of (a) decentralisation of urban 
areas, granting municipalities some political, administrative and fiscal autonomy and (b) 
administrative deconcentration in rural areas, with the central government delegating 
some responsibilities while retaining fiscal control. In the bulk of the country, provinces 
and districts form an integral part of the national government. Each provincial govern-
ment is headed by a governor, who is nominated by and responsible to the President. The 
provincial governments have a series of provincial directorates, politically subordinate to 
the provincial governors, but technically and administratively guided by their respective 
ministries at national level. The provincial and district directors of line departments are 
now formally appointed by and subordinate to provincial governors and district adminis-
trators. 

Historically aid agencies have chosen to focus on supporting specific provinces or even 
districts over a wide range of sectors in areas such as health, education, roads or agricul-
ture. From the mid-1990s, the trend has been a shift towards sector-wide strategies with 
the establishment of donor common funding arrangements created at the national level. 
In this development, some donors have withdrawn most of their aid to Mozambique at 
this sub-national level, largely focusing on national-level programmes. For those operat-
ing at provincial level, the inefficiency of GOM disbursement systems has been a prob-
lem, with donors (and provincial/sectoral recipients) often preferring to rely on direct dis-
bursements by the donor. (Working Paper 10 explores these issues in detail.)

Mutual accountability, harmonisation and alignment
Concerns for aid effectiveness have been taken up at international level and coordinated 
by the OECD Development Assistance Committee. The 2005 Paris Declaration has pro-
vided a joint agenda for aid agencies and partner governments seeking to strengthen the 
management of aid and the effectiveness of combined donor and government resources. 
These issues have been actively taken up in Mozambique, where, as noted, there is now a 
very elaborate structure for aid coordination and dialogue. An important consequence for 
bilateral donors is that their direct bilateral relationship with GOM tends to be sub-
merged by the mechanisms for collective discussions amongst donors and with the gov-
ernment, both at sector and national levels.
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The evaluation methodology requires the Danish contribution to be assessed in the context 
of Mozambique’s overall performance and the contribution of aid as a whole (i.e. headings 
one and two of the evaluation framework – see Chapter 1). However, the ToR stipulate that: 

The synthesis referred to (Nordeco 2007) is a comprehensive survey of available litera-
ture. This chapter draws directly on its findings, and more particularly on the analysis of 
the effects of aid in Arndt et al. (2006). The chapter first summarises the conclusions on 
overall performance and the contribution of aid that have informed the rest of the study. 
It then highlights a number of issues concerning the possible negative effects of aid and 
its role in the future – issues which are particularly relevant to the analysis of Danish aid 
in the rest of this report. 

Data on Mozambique leave much to be desired. The poverty trends that are usually cited 
are those between 1996/97 and 2002/03, which are the dates of two major surveys; there 
is considerable debate about their detailed findings, and the possibilities of geographical 
and other disaggregation are limited. 6)

However, the broad outlines of country performance are clear, as follows: 7)

(a) Macro-economic growth is impressive. It is broadly agreed that Mozambique has 
experienced impressive growth rates over the last 10-15 years. From 2001 to 2006, it 
was one of the world’s fastest growing economies and the average GDP growth rate in 
real terms rose from just under 7% in 1987-95 to 10% in 1996-99. In 2005 the 
growth rate was 7.7% and in 2006 it reached 8.5%. Initially an important driver of 
growth was the rebound from war, with the rural population able to resume a normal 
economic life. Later, as noted in Chapter 2, a few mega-projects have had a strong 
influence on overall performance but without much direct linkage to other sectors.

6) For a survey of the issues see the recent Poverty, Gender and Social Assessment (World Bank 2007).
7) See Nordeco 2007 for details of the secondary sources from which these conclusions are derived.
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(b) Poverty reduction is significant. The incidence of poverty 8) declined from 69% in 
1996/97 to 54% in 2002/03, a significant achievement, albeit starting from a very 
low post-war level. Mozambique is judged to be on track on the MDGs related to 
poverty, child mortality, maternal health and malaria, but less likely to meet the 
goals on hunger, education, gender, HIV/AIDS, water and sustainable development. 
Regardless of which method is used to adjust for household composition, poverty in 
Mozambique fell dramatically between 1996/97 and 2002/03.

(c) Social service coverage has improved. Access to basic health and education services 
has been extended, although there are continuing concerns about the quality of 
services, and about regional disparities in provision.

Table 4.1, drawn from Mozambique’s 2005 MDG report, shows how some key indicators 
evolved between 1997 and 2003. Apart from the decline in poverty already cited, there 
were substantial reductions in child and maternal mortality and an increase in life expect-
ancy (despite an ominous doubling of HIV/AIDS prevalence). There were large increases in 
primary school enrolment and completion rates, with an improvement in the gender ratio.

At the same time, growth and poverty reduction also exhibit some problems. All the 
studies and evaluations reviewed by Nordeco conclude that, despite significant economic 
growth, there are still serious problems in relation to poverty reduction and in relation to 
benefits of economic growth reaching the poor. The rural family farming sector in par-
ticular is not profiting from the growth, and rural poverty remains Mozambique’s over-
riding problem. Mozambique remains near the bottom of the rankings on per capita 
GDP and the Human Development Index.

The Nordeco study reports that: all the analyses and assessments reviewed agree that aid 
has contributed significantly to the macro-economic performance and overall develop-
ment process in the country. The following contributions are identified:

other domestic and foreign investments.

infrastructure and services.

support and through policy advice and technical assistance.

8) Poverty incidence is measured against a country-specific poverty line, derived from estimates of 
households’ basic requirements for food and non-food items. For an explanation of the methodology,  
see World Bank 2007.
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Arndt and colleagues are equally clear in their conclusions:

However, they also draw attention to the possible drawbacks of aid, highlighting three 
areas: the tendency for aid to be channelled directly to sectors, 9) the possible links 
between aid and corruption, and the wider issues of aid and national accountability.

On the negative effects of channelling aid directly to sectors, the study (like many others) 
notes:

They recognise that pooled funding has been a response, but also observe that this does 
not necessarily resolve the fragmentation of planning and the undermining of GOM’s 
public finance management system. Thus:

It is universally observed that corruption has become a more serious and visible problem 
in Mozambique. Arndt et al. argue that: The relevant issue here is not whether corruption 
exists or has intensified, but rather what relation these perceptible trends have had with exter-
nal aid. The increased flow of resources may increase opportunities for corruption, but it 
has deep underlying social and political roots. However, it is argued:

9) i.e. the issue of appropriate aid modalities.
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There are broader questions about aid and accountability: 

Finally, Arndt et al. warn against complacency. 
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These findings and perspectives have implications at two levels for this evaluation:

(a) In reviewing the past, the evaluation needs to consider not only whether Danish aid 
contributed to the positive effects of aid, but also whether it exacerbated or helped 
to mitigate the possible negative effects of aid.

(b) In considering forward-looking recommendations, the evaluation needs to take 
account of the challenges posed by Mozambique’s pattern of development and the 
complex influences of aid on Mozambican society and governance.
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Danish aid strategy for Mozambique is subject to three main sets of influences: the 
Mozambican country context, the context of what other donors do and advocate, and the 
context of Danish influences. The country and donor contexts have been addressed in Part 
II: the characteristics and evolution of Danish aid to Mozambique are considered next.

Aid levels
Denmark provides consistently high levels of aid relative to GDP (see Box 5.1). In 1988 
Denmark decided to concentrate aid on selected “programme countries”. Mozambique 
has always been one of these programme countries.

Generous aid levels are sustained by political consensus, which is nurtured by the so-
called “Danish resource base”. This refers to the involvement of Danish consultants,  
academic institutions, NGOs and business interests in the aid programme. The OECD/
DAC peer review in 1995 commented:

The concern to maintain the support of the Danish public has had implications for the 
(separate) visibility of Danish aid, linked to the need for Danida to be able to demon-
strate credibly its proper use and effectiveness. Danida also long maintained an element 
of tying its aid to Danish goods and supplies. This was justified partly as a way of main-
taining political support for its high aid levels. A supplementary argument was that 
Denmark lacked colonial, and therefore commercial, connections with its programme 
countries; therefore tying was seen as a way to make them more aware of Denmark’s 
potential as a supplier (see F436). For much of the period, tying was a somewhat conten-
tious issue between Denmark and the Development Assistance Committee of the 
OECD. 10) The Perception Study notes, however, that “Since November 2006 all Danish 

10) More details in the Perception Study, Chapter 2.
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aid is untied, except for the Mixed Credit Programme (3% of all aid) and the (OECD/
DAC) review strongly urged Denmark to consider untying the latter assistance”,

Nevertheless Danish aid is seen by OECD/DAC peers as generous and of high quality.  
It is also regarded as unusually focused on a limited number of programme countries and 
sectors within those countries. Chapter 2 of the Perception Study provides a summary of 
international perceptions of Danish aid.

Danish aid organisation and strategy
The diplomatic and aid functions of the MFA are thoroughly integrated (they were fused 
just before the beginning of the evaluation period). Until 1991, “Danida” denoted a dis-
tinct agency; since then it has just been a brand name for Danish development assistance, 
delivered through the MFA. In 2003, Danida implemented a policy of greater decentrali-
sation to its Embassies in programme countries.

As regards the objectives of Danish aid, this has always focused on poverty reduction, 
allied to strong concerns for democratic governance and high accountability standards. 
The 1994 statement of Danish aid strategy (MFA Danida 1994a) made poverty reduc-
tion a more explicit concern than it had been hitherto 11) and also heralded a focus on 
explicit country strategies and on sector programmes rather than isolated projects.

As regards aid modalities, Denmark was an early advocate and practitioner of partnership 
with recipient governments and of the use of government systems so as to build capacity 
and promote ownership. It was an early mover away from isolated projects towards pro-
grammes designed at sector level. However, it has been cautious about disbursing through 
government financial systems, and has had reservations about budget support (because of 
concerns about the need for distinct visibility of Danish aid, connected to a strong view 
of accountability for Danish funds). Danida professes “zero-tolerance” of corruption or 
misuse of Danish aid, and takes pride that it is one of few donors that succeed in having 
misused aid refunded.

The Danish political context
The Danish national consensus on aid was disturbed after the 2001 Danish election. A 
new coalition government was dependent on partners who were more sceptical about aid, 
and there was an important strategic review (MFA Danida 2002a). Denmark withdrew 
from some programme countries and cut back in others, but Mozambique was relatively 
unaffected. The strategic review concluded:

The subsequent strategy paper on Denmark’s global aid strategy (A World of Difference, 
MFA Danida 2003a) confirmed a continued high level of aid to Mozambique.

11) See Udsholt 1997a for an analysis.
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More recently, the pressure on the Danish aid budget seems to have eased. During the 
2005 election campaign, the government undertook that the aid target would not fall 
below 0.85% of GDP. And after the 2007 election, the re-elected Prime Minister estab-
lished an Africa Commission, which he chairs. Its role is described as follows:

Mozambique’s Prime Minister is among the Commission’s members, and its final report 
is expected in the first half of 2009.

Over the evaluation period, Mozambique’s profile in Denmark has diminished. In 1992, 
it was at the centre of the anti-apartheid struggle and therefore seen as a country of 
regional significance. Nowadays it is not a “special case” in the same way. There is a lin-
guistic barrier and there are few natural ties between the two countries, other than those 
generated by the aid programme itself.

The role of country strategy documents
Danish aid to Mozambique is not strictly governed by formal strategy documents. 
Country strategies became an important feature for Danida only in the mid-1990s but  
only two such documents have been adopted by Danida for Mozambique during the 
period, namely in 1995 and 2000. These strategies played a process role and helped to 
crystallize thinking and plans, but they were not a rigid guide to resource allocation. In 
practice, the country programme is a rolling one, with considerable flexibility and scope 
for annual adjustments.

Initially the preparation process fell principally within the remit of the donor agency, 
which took the lead in a more or less self-directed process. Over time, there has been 
greater emphasis on country ownership and participation, and on coordination with 
other aid agencies. Thus the process prescribed in Danida’s current guidelines requires a 
much higher degree of engagement and commitment by partner governments and the 
donor community (MFA Danida 2007a). In Mozambique, the GOM role in developing 
the country strategies appears to have been a passive one; nonetheless Danida has been 
serious about consultation, and about aligning its programme with Mozambique’s 
national and sector strategies.

The evaluation period opens during the currency of a 1988-93 country strategy docu-
ment, and by the end of the period Danida was considering participation in a joint strat-
egy with other donors, which was the subject of a draft Concept Note to the Danida 
Programme Committee. In the rest of this chapter the three strategy documents covering 

12) See WP11 for details on the Programme Committee, the Danida Board, etc.
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the evaluation period and the draft Concept Note are reviewed, noting their preparation 
process, their main strategic issues and the common themes that emerge.

The first, Strategy for Danish Aid to Mozambique 1988-93 (F399 13)), was developed 
before the 1992 peace settlement in the midst of a war and a humanitarian crisis. The 
second, Strategy for Danish Bilateral Development Cooperation with Mozambique 1995-99 
(F400/401) was prepared during a period of post-war recovery and optimism about what 
could be achieved by Danida across a wide range of sectors. The third, Strategy for 
Development Cooperation between Denmark and Mozambique 2000-04 (F402/403) was 
formulated when there were increasing concerns about improving the effectiveness of aid 
and ensuring the sustainability of the economic recovery. The 2006 Concept Note 
(F289) followed a gap in country strategies (and in formal bilateral consultations) which 
is further discussed below. 

The 1988-93 Strategy
Background and preparation 
In 1988, the war was moving southwards to the Capital and Danish advisers were con-
fined to the coastal towns of Maputo, Quelimane and Beira. Hope was pinned on a 
recent agreement with western donors and IFIs on the financing of an economic recovery 
programme. Among the reasons for Danish support was that Mozambique was one of 
the poorest countries in Africa. At independence in 1975, it had been left practically 
without any trained technicians and managers. There were geopolitical reasons too. The 
country was a ‘frontline state’, and support to Mozambique was seen as part of the wider 
anti-apartheid struggle. By providing transport links from the coast to countries in the 
interior, stability in Mozambique could benefit the region.

Main strategic directions
The primary goal of Danida’s assistance was to improve the living conditions of the 
impoverished rural population. Because of the difficulties of getting into the rural areas 
and because Mozambique had recently turned away from a centrally planned economy, 
the country strategy contained broad proposals to help with projects to stimulate the 
development of trade, industry and distribution. In the event of an improvement in the 
security situation in the rural areas and towns in the interior, the plan was to extend sup-
port to the agricultural project in Tete and establish similar projects in other provinces 
(as it turned out, in Zambézia). New projects were to: provide help for artisanal fisher-
folk; supply materials for the rehabilitation of transport, communications and energy; 
supply water in Tete; and support education, especially vocational and technical training, 
and primary health care. Technical assistance was to be provided by direct recruitment 
and also with the help of the long-established Danish NGOs operating in Mozambique.

The document includes a note on the need to concentrate Danish aid more effectively:

13) Published in Danish only.
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Nevertheless, according to the pre-study’s review of strategic issues:

The 1995-99 Strategy
Background and preparation 
With the peace settlement, to which Denmark contributed, the situation had greatly 
improved. Mozambique had acquired a democratic constitution. Further, the prospect of 
the first democratically elected government in South Africa was expected to open up 
opportunities for economic development in the southern provinces of the country. 
Accordingly, in the Annual Consultations between Denmark and Mozambique in 1993, 
it was agreed that a more sector-based country strategy would be prepared. 

The preparation coincided with the new Danida strategy A Developing World, Strategy for 
Danish Development Policy towards the Year 2000 adopted by the Folketing in 1994. A 
major tenet of the policy was the importance of re-organising from project assistance to 
sector programme support in the 20 programme countries. Development assistance had 
to be organised in a manner that promoted: sustainable and redistributive economic 
growth; development of the social sectors (education and health); and popular participa-
tion in the development process, building a society based upon the rule of law and good 
administrative practice. Cross-cutting themes were: regard for women’s participation; 
regard for the environment; and promotion of democracy and human rights.

The new country strategy was developed in a participatory manner and took due account 
of the priorities of Mozambique’s government. A draft, developed by the Danish MFA in 
cooperation with the RDE in Maputo, was discussed with stakeholders before the final 
Country Strategy was approved and published. Critical issues discussed in the workshops 
are reproduced in Box 5.2. 

14) This account is based on the NCG pre-study’s review of correspondence between the Embassy in 
Mozambique and MFA in Copenhagen.
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Main strategic directions
The new country strategy aimed to move from project support to Sector Programme 
Support (SPS) in five sectors, to be reduced to three in 1999 (see Box 5.3 below). The 
GOM was to be responsible for preparation and implementation of the sector plans. The 
capacity to prepare and manage implementation was to receive attention, particularly the 
decentralised levels of the administration. The strategy envisaged Danish support to 
democracy and human rights and the rule of law. Gender and environmental concerns 
were to receive more attention. Human resource development, trade promotion and con-
ditions for debt relief were themes running through the strategy paper. Regional assist-
ance within SADC was to be more closely integrated in Denmark’s country programme. 
Increased involvement of Danish business expertise in the development of the country 
was envisaged. 

In retrospect it can be seen that a central theme of the country strategy, re-organising the 
aid programme along the lines of SPS, progressed reasonably well. However, for 
Mozambique, still recovering from the disastrous setbacks of the 1980s and desperately 
short of professionally qualified people, this approach proved to be more complicated and 
time-consuming than originally envisaged. Much depended on the sector concerned (see 
the programme reviews in Chapter 7).

The 2000-04 Strategy
Background and preparation 
For the Mozambique Country Strategy formulated in 1999, the process was shorter than 
in 1994. The economic situation in Mozambique had improved considerably. Hearings 
were conducted to discuss draft versions of the strategy with stakeholders in Mozambique 

15) In January 2004, Denmark opened up aid-funded procurement to firms from EU countries. This was a 
significant shift from the policy of Danish source procurement, but was not fully compliant with the 
DAC recommendation from 2001 to include non-EU members for aid procurement to Least Developed 
Countries.
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and Denmark. Danida had long expressed the wish to reduce the broad scope of its 
assistance in order to concentrate better on a limited number of sectors and thus increase 
the efficiency and effectiveness of its assistance. In a visit to Mozambique in October 
1998, Danida’s Board had recommended that the number of sectors be reduced from six 
to seven SPS-like commitments to three to four. 

The preparation of this strategy overlapped with a review by the Danish government of 
its overall development policy, which officially commenced in October 1999 and was 
adopted by the Folketing in November 2000. Partnership 2000 (MFA Danida 2000) 
retained the fundamental objectives and principles contained in A Developing World: 
Strategy for Danish Development Policy towards the year 2000 (MFA Danida 1994a, 
adopted in 1994). But, in the light of the rapid pace of global change, the priorities were 
defined more sharply, not least with regard to the HIV/AIDS epidemic in southern 
Africa. Poverty reduction continued as the overriding objective of the development pol-
icy. Partnership 2000 stressed the importance of building on existing capacities, and of 
dialogue based on trust and openness, in order to arrive at a shared understanding of 
goals and means, and the division of responsibilities with governments. Thus, partner-
ships had to be based on respect for human rights, environmental concern, gender bal-
ance, and good governance. 

Main strategic directions
The 2000-04 strategy for Mozambique (F402/403) was published in May 2000. It sup-
ported government policies which gave priority to macroeconomic stability and continu-
ing to build up the private sector. The importance of investment in economic and social 
infrastructure, especially its regional distribution, was recognised. Agricultural and rural 
development continued to be seen as the principal means for reducing poverty in rural 
areas. The need for reform of the public sector was also acknowledged, in theory if not 
yet in practice.

The perennial issue of the number of sectors was temporarily resolved by the decision 
that the new Country Strategy would concentrate and expand support to three sectors in 
the period 2000-04, namely agriculture, education and energy, while the support to fish-
eries, basic health, airports, telecommunication and urban water supply would be discon-
tinued. Except for the decision to phase out basic health, there was nothing new about 
this decision. Mozambique’s Minister for Foreign Affairs visited Copenhagen in June 
1999 and expressed a strong interest in Danida’s Private Sector Programme, which was 
introduced in 2000 and extended by a loan facility in 2004.

Draft Strategy Concept Note 2006
Background and preparation 
At the expiry of the 2000-04 strategy, it was decided to delay preparation of the next one, 
so that it could be aligned with PARPA II, which was then being prepared. Subsequently, 
the possibility arose of synchronising with other donors in a joint assistance strategy, and 
this occasioned further delay. 16) In any case RDE was preoccupied with crises in manag-
ing the existing programme (arising from the arrest of some Danish citizens, and from 
the discovery of major irregularities in the education programme in Zambézia).

16) However, the proposed joint assistance strategy has not materialised.
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The result has been a long hiatus without a formal country strategy in place. Although, 
as noted earlier, the country strategy is only an indicative document, it is not usual to 
manage without one for so long. (In early 2007 a web review showed that country strate-
gies were current in all but four of Danida’s 15 programme countries.) There have been 
important changes of context since a full country strategy was prepared: internationally, 
the Rome and Paris Declarations on aid effectiveness have been adopted; in Mozambique 
the PARPA has been revised, as have the working arrangements between GOM and the 
Programme Aid Partners (the PAP group). As noted in the first part of this chapter, there 
have been significant changes in Denmark’s global aid strategy, and decentralisation has 
substantially increased RDE’s responsibilities for managing the programme. Pending a 
formal strategy, a Concept Note (F289) was prepared by the RDE in 2006 for submis-
sion to the Danida Programme Committee. This reveals the trend of Danida/RDE 
thinking.

Main strategic directions
The Concept Note sought approval in principle for Denmark’s participation in a joint 
assistance strategy process, and it again addressed the perennial issue of concentration 
and focus (in this case proposing that both the energy and education programmes should 
be allowed to expire; Box 5.3 summarises the intentions of successive strategy documents 
on this issue). The Note continued the trend of emphasising Danida’s alignment with 
national strategies and relying, with GOM and other aid agencies, on an agreed common 
set of performance indicators.

Strategy implementation and annual consultations
The three Country Strategies summarise the outcome of prior understandings and future 
expectations regarding the Danish assistance to Mozambique. More detail is to be found in 
the Agreed Minutes of the Annual Consultations 17) Until 2001, consultations took place 
annually and then every other year. The last round of consultations during the evaluation 
period, the so-called ‘High Level Consultations’ (HLCs), took place in 2004. 18) The 
HLCs planned for 2006 were postponed; they were finally held in May 2008.

Annual Consultations were preceded by the preparation of detailed reports of progress 
against objectives for each sector and mandate memoranda from Copenhagen on issues 
to be raised by the Danish delegation. In these consultations, the Danish delegation 
reported on progress with the implementation of the Danish Mozambique Country 
Strategy and discussed issues arising with the appropriate Ministers and senior officials. 
The Mozambican Delegation, on an equal footing, shared concerns and observations of 
the GOM regarding the cooperation. The Agreed Minutes were then endorsed by the 
respective heads of delegation. They represented a systematic technical and administra-
tive review of the performance of the Danish-financed assistance, as well as a discussion 
of the political environment, macroeconomic performance and other relevant issues. 
They were important in increasing understanding between stakeholders and in building 
working relations. The hiatus since 2004 is therefore cause for concern.

17) Documents F239-247.
18) In 2003, Danida introduced new guidelines for the dialogue and changed the name to High Level 

Consultations. The Agreed Minutes are to be more concentrated and selective, reflecting the instructions 
of the new guidelines.
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19) But a three-year continuation of the education programme has subsequently been agreed, based on a 
re-programming of unspent funds.
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However, as noted earlier, circumstances have changed since the last full strategy was  
prepared. The next country strategy (now expected to follow on from the report of the 
Africa Commission) should define an appropriate role for systematic bilateral consulta-
tions that takes account of the various forums for joint donor dialogue around GBS and 
at sector level.

Periodisation
The evaluation of the Danish strategy in the context of developments in Mozambique, 
Denmark and internationally, suggests a contrast between two broad periods, with the 
1990s characterised by optimism, which in the 2000s gave way to much greater uncer-
tainty. This is shown schematically in Box 5.4. The contrasts are not absolute, but the 
evaluation found many echoes of this division within the individual sectors and thematic 
topics evaluated – as will be apparent in the subsequent chapters. The final chapter 
returns to the issue of how well Danida adapted to changing circumstances in Mozam-
bique.

20)  Originally derived from Perception Study analysis. See more detailed chronology in Appendix E.
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This chapter reviews the level and the composition of Danish bilateral aid to Mozam-
bique. In both dimensions it reviews the relative importance of Danish aid. It also notes 
the significance of Mozambique within Denmark’s total aid portfolio.

The chapter’s purpose is to outline the strategic dimensions of Danish aid to Mozam-
bique during the evaluation period. The content of the programme is then reviewed by 
sector in Chapter 7, and through cross-cutting lenses in Chapter 8.

The main data source on Danish disbursements in Mozambique is the evaluation pre-
study (NCG 2007), with additional information collection and analysis by the evaluation 
team. OECD/DAC figures on aid flows provide the international and cross-donor com-
parisons. 

The evaluation is focused on Denmark’s bilateral assistance to Mozambique. Denmark 
also provides indirect support to Mozambique and other developing countries: for exam-
ple it provides general funding to UN agencies that are active in Mozambique, and, as a 
member of the European Union, it helps to finance the aid administered by the 
European Commission. However, such indirect support is not part of this evaluation.

Denmark’s bilateral aid to Mozambique itself has a number of components, as follows:

21) is the focus of the Annual Consultations between 
Denmark and Mozambique 22). This is the major part of bilateral assistance and in 
principle is jointly programmed by the two governments.

However, their work is an integral part of country programme delivery. Procedures 
for administering this expenditure have changed over the years with an increasing 
tendency for such expenditure to be included within the country programme it- 
self 23). Therefore the breakdown between “advisers” and “other bilateral” is not 
consistent over the years, and the expenditure figures for “advisers” understate the 
share of TA.

(UNCED), held in Rio de Janeiro, Brazil, June 1992, Denmark established the 
Miljø, Freds- & Stabilitetsramme or “Mifresta” (Environment, Peace and Stability 
Fund) to assist with the funding of environmental initiatives. These funds are 
separate from, and additional to, the country programme.

21) Also referred to as “other bilateral” in the NCG pre-study (e.g. see Table D3 in Annex D).
22) See Chapter 5; in principle High Level Consultations should now be held every two years in Denmark’s 

programme countries.
23) The integration of TA in the country frame is now mandatory. Se Working Papers 12 for details.



61

programme. This too is a separate funding channel. 24) 

expenditure on Mozambican projects by Danish NGOs funded directly by Danida 
in Copenhagen. 25) The figures have been added retrospectively to the analysis, but 
this assistance was not explicitly planned as part of the country strategy. 
Nevertheless Danish NGOs had an important influence on the overall programme, 
especially in the early years of transition from humanitarian to developmental aid. 
They helped to set the geographical pattern for Danish aid, and influenced the early 
design of programmes in several sectors.

emergencies. 26)

The breakdown between these elements over the entire period is shown in Figure 6.1. 27) 
The total disbursements under review are almost DKK 4.5 billion (in current prices; very 
roughly USD 700 million at contemporary exchange rates 28). The core aid programme 
(country programme plus advisers) accounts for more than 80% of disbursements, and 
aid through Danish NGOs for almost 10%.

24)  The private sector programme is the subject of Working Paper 09.  Note that the OECD DAC sector 
“business and industry” does not precisely coincide with the private sector programme (see sector review 
in Appendix F).

25) There is additional financing of NGOs within Mozambique through the country programme, notably 
through the Local Grant Authority.

26) The pre-study did not focus on humanitarian aid. Thus: Projects and programmes that fall within 
humanitarian assistance have in general not been included in the document search (NCG 2007).

27) The detailed figures and percentages behind these graphs are in Appendix D (see Tables D1, D2 and D3).
28) For exchange rates see page 12 and Appendix D
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Figure 6.2 shows the trend (in DKK terms) of total Danish aid disbursements for 
Mozam  bique, and its composition by programme type. Main features are:

1997 and again from 2003-05. At the beginning of the period, the total was less 
than DKK 150 million; in the five years to 2006, the annual total was closer to 
DKK 400 million.

57 million) debt relief payment. Although recorded as spent by Danida in 1996, the 
debt relief was actually received by Mozambique (via the Multilateral Debt Relief 
Fund (MDRF) over a three-year period.

programme (education sector expenditure and budget support). In the circumstan-
ces it is remarkable that there was not a more pronounced effect on total disburse-
ments.

 

significant from 1992-94. The war had resulted in millions of internally displaced 
people and a large number of refugees had fled to neighbouring countries and were 
now returning. As a result, 30% of the Danida programme in 1992 was focused on 
emergency relief. By 1995, however, humanitarian aid had given way entirely to 
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regular development expenditures. After then, the only major humani tarian 
disbursement was in 2000, in response to the major floods of that year.  
(This clearly substituted for some of the regular programme.)

was an exceptionally large expenditure in 1998 (DKK 41 million, 16% of total 
spending), mostly accounted for by the project for disposal of obsolete pesticides.  
In sub sequent years, Mifresta has provided about 6% of the programme funding.

total disbursements. However, there is a rising trend, from DKK 1.3 million in 
2001 to nearly DKK 7 million in 2006. (But note that the “business and industry” 
classification for sector analysis is a broader category – see Table 6.2 below.)

Table 6.1 shows the indicative country programme figures from country strategy docu-
ments against the actual expenditures that took place. In most years, actual expenditures 
have been more – and sometimes very substantially more – than anticipated. The main 
exception is 1997, for which see the explanation in Section 6.3 above, second bullet.

There seem to be two reasons for this buoyancy of expenditures. First, Mozambique has 
been seen as a good performer, able to absorb funds effectively. It has thus been able to 
secure more than the targeted level of resources. Secondly, Danida (and the RDE) have 
considerable flexibility in reallocating funds within the programme (see the discussion in 
Chapter 5). If disbursements are below expectations in part of the programme, other ele-
ments may be accelerated. 

The Perception Study found that this is seen as one of Danida’s most notable attributes:

Overall sector composition
Sector analysis of programme expenditure is based on the OECD/DAC sector defini-
tions. (These do not always coincide precisely with the operational definitions of Danida 
programmes. 29) 

Table 6.2 shows totals for the whole evaluation period, while the annual pattern of 
expenditures is shown in Figure 6.3. Notable features:

29) For example the DAC “Government and Civil Society” classification is broader than the scope of 
Danida’s Governance and Justice Programme in Mozambique (see WP08).
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period), but falls short of the 20-25% target figures mentioned in strategy 
documents (see Chapter 5).

agriculture and health. Together, they account for a further 60% of the 
programme.

However, as Figure 6.3 demonstrates, the time profiles of expenditure on different sectors 
are very different. Thus:

far below its trend levels in 2003, 2004 and 2006. This was because of difficulties 
in the aid relationship between Denmark and Mozambique which are discussed in 
the next two chapters.

rest of the period (see WP05).

1990s than more recently. This is partly, but not wholly, explained by the 
termination of the fisheries programme (WP02).

health have been fairly similar (11% of the total programme on education, and over 
9% on health). However, as Figure 6.3 shows, the pattern of education spending 
has been much more erratic (WP03).

period (WP08). Conversely, business & industry has been a minor one (WP09). 
The environment sector (WP06) attracted much more funding after Mifresta funds 
started to flow than before.

communications, and water, but these quickly tailed off. (More recent 
transport expenditure includes the rural roads component of the agriculture 
sector support programme.) 

recent decline in financial support. It mainly reflects a large telecommuni-
cations project, funded by a mixed-credit programme. 
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Cross-sector analyses
A number of cross-sector analyses are also interesting. In this section are reviewed:

Sector Focus of Danish NGOs
Table 6.3 provides a sector breakdown of NGO disbursements. It is striking that these 
are so dominated by social and administrative sectors. NGO projects accounted for 
nearly 18% of expenditures in the government & civil society sector, and were also signif-
icant (over 12%) as a share of education sector spending. 30)

30) But the high share for “other social infrastructure” appears to be an error; see the notes to Table 6.3.
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Geographical focus of expenditures
The ToR express special interest in the role of aid to the provincial level, and especially 
Danida’s history of support to Tete province. This topic is addressed as a cross-cutting 
issue in Chapter 8 below, and is reviewed in detail in Working Paper 10. Table 6.4 below 
summarises available data on the geographical distribution of the Danida programme. 
The information is derived from the records of disbursements by the RDE in Maputo. 
The breakdown between provincial and national programmes is an approximate one 
(and disbursements managed from Copenhagen, e.g. for advisers in most years of the 
period, and NGO projects, may also have a provincial dimension). 31)

These figures indicate that provincial projects/programmes accounted for about 30% of 
expenditures, while Tete Province received only one third of provincial expenditures and 
less than 10% of all expenditures. However, as discussed in WP10, these figures are 
influenced by the location of a few large infrastructure projects in other provinces; the 
programme in Tete was broader and more coherent than in any other province. 

31) Table 6.4 accounts for DKK 3.3 billion of expenditures, vs. the grand total of DKK 4.4 billion (Figure 
6.1 above). The difference is partly because not all components disburse via the Embassy, and partly 
because the RDE figures do not cover all of the locally-disbursed expenditures in the years prior to 1998 
(see the note to Table 6.4).
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The local grant authority
Danida’s local grant authority gives autonomy to Embassies in funding projects up to a 
ceiling of DKK 5 million. 32) Table D5 in Appendix D provides details of these projects, 
and the sector totals are summarised in Table 6.5 below. As with NGO projects (Table 
6.3 above), the government & civil society sector is the largest (42 out of 110 LGA 
projects, and 40% of all disbursements). But agriculture and health are also prominent 
(20 agriculture projects, 18% of disbursements; 14 health projects, 13% of disburse-
ments).

 

Table 6.6 shows the time profile of LGA disbursements. A sharp fall in disbursements 
coincides with the increased autonomy for RDE from 2003. The RDE itself has sug-
gested that its declining staff resources may have been a factor leading to less use of this 
administratively demanding instrument. 

32) The ceiling was changed from DKK 3 to 5 million in 2004.
33) See WP08 for discussion of grants to NGOs in the field of human rights, which have been streamlined 

for more efficient management.
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This section helps to put Danish aid into the context of overall international aid to 
Mozambique. Figure 6.4 shows total flows of ODA to Mozambique and Denmark’s per-
centage share. Total aid was at its highest in the post-conflict recovery period and then 
levelled off (the very high figures for 1999, 2002 and 2006 reflect exceptional debt-re-
lief). Denmark’s share grew until 1997 and subsequently levelled off at around 5% of 
total aid (see also Table 6.7 below, which shows that Denmark has consistently been 
among Mozambique’s top ten aid partners since 1998).
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It is difficult to be precise about the shares of Danish aid at sector level, because of the 
poor quality of available data on the sector allocation of other donors’ aid. Table 6.8 gives 
an approximate indication of the importance of Danish aid in various sectors, relative to 
aid provided by other donors. The figures for the more recent sub-period reflect Danida’s 
concentration on particular sectors, and its persistence in agriculture at a time when over-
all assistance to the sector was declining.

Figure 6.5 looks, conversely, at Mozambique’s importance to Danida as an aid partner. 
This shows that the 1997 dip in Mozambique programme expenditure was not related to 
any cuts in overall Danish aid, which was rapidly growing. Between 2001 and 2004, on 
the other hand, Mozambique was largely protected from the overall cuts in the Danish 
aid programme.
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This evaluation is not a primary evaluation of the various component activities within 
the Danish aid programme. However, it draws on available programme documents, 
reviews and evaluations to make an assessment of Danish-supported activities and their 
contributions to overall development within each of Danida’s main programme areas. 
The assessment is based not only on the direct outputs of Danish-funded activities but 
also on indirect influences on policies, institutions and capacities. This chapter provides 
the evaluation’s assessments of each of these main programme areas. The evaluation 
report draws on the more detailed descriptions and reviews of the main interventions in 
the evaluation’s Working Papers. 34) Stakeholder perceptions (reported in the separate 
Perception Study) also made an important contribution to the evaluation’s assessments. 
Chapter 8 draws on the same sources to consider issues that cut across sectors and pro-
grammes, and Chapter 9 then assesses the Danish aid programme as a whole.

Context and Danida’s interventions
Scope of financial support
The category of ‘financial support’ includes commodity import support, balance of pay-
ments (BOP) aid, debt relief and general budget support (GBS). During the evaluation 
period, financial support amounted to DKK 748 million, or 16.8% of all expenditures 
over the entire period (rather less than the share anticipated in the country strategies). 

Mozambique context
At the beginning of the evaluation period, Mozambique was in the process of liberalising 
its economy, but foreign exchange dealings were still heavily restricted. Balance of pay-
ments support from the International Financial Institutions (IFIs) was crucial in support-
ing the currency, facilitating imports and, through the counterpart funds generated, 
financing government expenditure. Bilateral agencies augmented this support, either by 
co-financing World Bank operations, or through separate import support arrangements, 
which were commonly tied to procurement from the donor country. 

With liberalisation, tied balance of payments support became less appropriate and more 
difficult to use. There was increasing attention to the public expenditure side of the equa-
tion, and pressure to relieve GOM from its accumulated burden of debt repayments. This 
culminated in successive rounds of HIPC debt relief, and the development of a joint 
donor framework for general budget support linked to the PARPA. The OECD/DAC 

34) See also Appendix F for more detailed summaries of the programme’s intervention areas. Appendix F is 
based on the extended version of this chapter that was included in the draft evaluation report and 
includes tabulations of the main component programmes and summaries of annual disbursements for 
each sector.
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Joint Evaluation of General Budget Support (IDD and Associates 2006) included a case 
study of Mozambique, whose conclusions were strongly positive:

Danida’s financial support programmes
Between 1992-99 there was a series of five financial aid programmes, all classified as bal-
ance of payments support or import support. Beginning in 1996 as a joint operation with 
the Netherlands, the sixth programme was Mozambique’s first debt relief operation. 
Foreshadowing the later HIPC approach, the debt relief fund was designed to ensure that 
the money would not stay with the Bank of Mozambique but would finance strengthening of 
the social sector (F429). It also reflected an increasing trend towards collaboration with 
other donors. Thus Denmark’s seventh programme was the subject of a joint review of the 
BOP aid provided by Denmark, Norway, Sweden and Switzerland (F440). By the time of 
this review, the fact that BOP support is tantamount to budget support was clearly 
acknowledged. Finally, beginning in 2000, Denmark undertook a series of budget support 
operations to support the PARPA. However, in 2003, 2004 and 2006 Denmark withheld 
large amounts of planned GBS because of disputes with GOM (see discussion below).

The financial support operations were directly and indirectly linked with various ele-
ments of TA and policy conditions. As well as TA more or less directly linked to the 
management of BOP aid, Danida provided support to strengthen GOM’s statistical and 
analysis capacity. There was joint Nordic support to the national statistics office, and 
Denmark was principal sponsor of what is now the National Directorate of Policy 
Research and Analysis; national capacity for poverty analysis linked to policy formula-
tion was substantially enhanced through a combination of TA with short and long-term 
training for Mozambicans (F938). Financial aid involved close dialogue with GOM on 
overall budget issues, and was linked to public sector reform and, in particular, to the 
strengthening of PFM, where Denmark played a prominent role in the development of 
the financial management system (SISTAFE) – see WP07. The GBS system linked 
budget support to an agreed performance assessment framework, and became a comple-
mentary avenue for pursuing cross-cutting issues such as governance.

Denmark’s financial support strategy
In 1994 Danida commissioned an evaluation of its BOP aid (T&B Consult 1994), in 
which Mozambique was one of the country case studies. The study found some confusion 
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about such aid. It was regularly viewed from the perspective of relieving a foreign exchange 
constraint without focusing on its simultaneous role of increasing the funds available to the 
government budget. The report correctly foresaw that the budget aspect would become 
increasingly important, and recommended that Danida considers BOP support as a perma-
nent aid form and further develop the criteria to be applied when deciding whether to use BOP 
support as an instrument. However, the official Danida response rejected this: BOP support 
can and should take different forms relating to the different circumstances in different recipient 
countries. Developing universal criteria to govern all BOP support is therefore not seen as a 
resource effective way of making decisions with regard to BOP support. (MFA Danida 1994b). 

As forms of GBS developed in subsequent years, Danida HQ found itself generally in the 
sceptical camp, but there was enough room to manoeuvre at country level for Denmark to 
become a leader in the move towards debt relief and in the system of coordinated budget 
support that has developed in Mozambique. There were several factors at work in what 
developed. First, successive strategy documents reveal a consistent thread of scepticism about 
IFI policies towards Mozambique, and a willingness to argue the Mozam bican case. 35) 
Second, Danida showed an early appreciation of the importance of recurrent cost financing 
and of the constraints on the GOM budget. Denmark had pioneered support to recurrent 
expenditures in Tete. (An RDE informant recalled: we said there is no point in doing the 
main tenance programme if you don’t also pay the salaries for the teachers. And it was allowed! A 
year later we did the same for nurses. You can argue a lot in front of a Danida Board when per 
capita GDP is USD 80.) Third, this awareness reinforced an appreciation of macroeconomic 
constraints and of the debt problem. Finally, during the second half of the 1990s, Denmark 
was active in a group of long-established bilateral donors which had a very close working 
relationship with the government. 36) These factors led to a strikingly different Danida path 
in Mozambique than in Uganda (Mokoro 2006, Chapter 8). In Uganda, Denmark stayed out 
of an emerging budget support system; in Mozambique, Denmark was one of its architects.

Successive country strategy documents saw financial support as a key component of the 
Danish aid programme. In each case it was expected to comprise about 25% of the country 
programme, but the rationale evolved, with increasing emphasis on the budget support 
aspect and on the associated reforms that this aid could stimulate and help to finance. 

Issues and assessment
Tying to Danish procurement
For several of the operations in the 1990s, tying to Danish procurement was a drag on effi-
ciency. The T&B study (1994) had already reported that tied funds were systematically 
slower to disburse, and in some cases remained unused. Tying became even less practical as 
the forex market was liberalised. Nevertheless, there was domestic pressure for Danida to 
keep an element of tying, and several operations included special allocations linked to  
procurement of medical supplies from Denmark. Among other criticisms, these were seen 
as distorting the GOM budget process. The 1996 BOP support programme document

35) In 1995 four ambassadors, including Denmark’s, wrote to the managing director of the IMF, calling for 
changes in the IMF’s policies in Mozambique, which were demanding cuts in public expenditure. 
Informants recalled: This took some doing because in Denmark the IMF is not the responsibility of the 
MFA, but of the Central Bank. ... We worked on the basis that we could either ask for forgiveness or ask 
for permission [they didn’t ask for permission]. But I think it was the best thing we ever did. (D-RDE).

36) When we were the G5, we used to sit with [the then finance Minister] on every third Friday of the 
month and go through the budget. Now look at the huge monster that is the G19. (D-RDE).
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(F438) notes that allocating tied funds to the import of medicines amounts to double 
tying, tying to procurement in Denmark and tying to the health sector, and is thus in 
conflict with DAC and SPA guidelines but it adds that this only formalises the existing 
situation. For debt relief and for general budget support, tying is no longer an issue.

Interruptions in budget support
There have been two separate interruptions of Danish budget support. In 2004 budget 
support was withheld because of Denmark’s concern about a court case involving the 
arrest of three Danish citizens. RDE’s 2005 report explains this as follows:

This withholding of budget support was rightly damaging to Danida’s reputation. Using 
budget support as a diplomatic lever undermines its credibility as a reliable financing 
instrument (and the damage extends beyond Danida to the PAP group as a whole). In 
urging the GOM to interfere in the judicial process, Denmark was undermining the 
credibility of its own support for the justice sector, which aimed at reinforcing the separa-
tion of powers. And the RDE’s successful effort to maintain the planned level of aggre-
gate aid raises questions about the coherence of the Danish government’s actions.

There is a similar issue about coherence in the second episode: the “freezing” of budget 
support in 2006. On this occasion Danida disbursed only 25% of the budget support 
promised for 2006, stating that the remainder was “frozen” (not cancelled) primarily 
because of Danida’s dissatisfaction with progress in resolving the issues surrounding the 
financial mismanagement of funds for the education programme in Zambézia. In the 
event, the frozen funds were disbursed in February 2007. Once again, as noted in 
Chapter 6, RDE apparently managed to avoid a significant dent in aggregate programme 
expenditure. Nonetheless, this too was an abuse of the budget support system. It did not 
conform with agreed procedures the PAP donors had signed up to – procedures designed 
to minimise the likelihood of such short-term unpredictability, and it was not appropriate 
to make budget support hostage for problems in a separate project operation. Once again, 
Danida’s action undermined the credibility of the Programme Aid Partners as a group.

Assessment
Despite the blemishes of some inefficient tying at the beginning of the period, and the 
unfortunate interruptions more recently, Danida’s financial support programme was an 
extremely valuable component of its aid to Mozambique during the evaluation period. 
Financial support was highly relevant to Mozambique’s needs in supporting macroeco-
nomic stabilisation and reform and easing the constraints on the government budget (espe-
cially in a context where so much aid was allocated off-budget and according to donor pri-
orities). The Danish financial support operations were valuable in themselves, although 
they only ever accounted for a modest proportion of total financial flows to Mozambique. 
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However, their wider benefits were probably even more valuable. Throughout the period up 
to 2000, Danida consciously sought such wider benefits. For example: co-financing of 
World Bank credits was seen as an encouragement to other donors to do likewise; later 
BOP operations were deliberately designed to nurture an incipient forex market (from a 
1994 appraisal (F420): Although Danish import support is likely to prompt a relatively small 
impact overall, positive benefits may spill over to other funds’ efficiency of utilisation.); the debt 
support operation hastened, and set a pattern for, subsequent HIPC relief and the current 
GBS system. Danida’s keen awareness of the macroeconomic issues and its active role in the 
donor community during the 1990s paid high dividends. After 2000 Danida’s stance 
became more ambivalent. A principal reason seems to be a much greater wariness of the 
Danish government’s reactions (see the selection of comments in Box 7.1). 
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Context and Danida’s interventions
Expenditure 
Denmark’s expenditure in this sector was DKK 488 million over the period (11% of total 
disbursements). Between 1992 and 1999, Danida committed 25% of all the ODA to the 
Agriculture, Forestry and Fishing sector in Mozambique. This dropped to 12% between 
2000 and 2005, but over the entire evaluation period, Danida remained the second most 
important donor to a sector that has experienced considerable donor fatigue.

Agricultural projects and programmes
Provincial agricultural projects 1985-99: Danida continued to support agricultural 
projects that had begun in the 1980s in Zambézia and Tete. The Tete Agricultural 
Project extended from 1985 to 1999, after which Danida channelled its aid to small-scale 
agriculture through ProAgri (see below). The project went through several phases, start-
ing with the emergency supply of agricultural inputs, slowly developing more comprehen-
sive support and finishing with the objective of enabling the Provincial Directorate of 
Agriculture to take over activities on Danida’s withdrawal. Danida’s approach in 
Zambézia was more low-key, and implemented in collaboration with Ibis. 

National agricultural projects 1989-2002: Danida projects at the national level also sup-
ported national seed control, plant protection and in-service training centres. From 2000 
onwards most such support was subsumed within Denmark’s contribution to the ProAgri 
common fund, but between 1999-2002 Danida also fostered collaboration between 
Mozambique’s National Institute for Agricultural Research and the International Service 
for National Agricultural Research. 

Preparation of ProAgri 1996-99: During the 1990s, like other donors, Danida became 
increasingly concerned that fragmented project assistance was not developing effective 
capacity in the responsible sector ministry. It was prominent in the group of donors that 
developed ProAgri, a pioneering sector-wide approach (SWAp) for agriculture. Denmark 
provided some DKK 5 million to finance the ProAgri planning process, and an impor-
tant meeting of the donors involved was held in Copenhagen in 1997. The meeting 
resulted in agreement on a number of principles and procedures relating to financial 
management, joint external audits, flow of funds, joint reviews, reporting, monitoring 
and evaluation, procurement, joint donor policy on incentives for government staff, etc. 
It was several years, however, before the financial systems were sufficiently robust to 
ensure that funds regularly reached the provinces.

Agriculture sector programme support, from 1999: From 1999 onwards Denmark’s assist-
ance was formulated as Sector Programme Support. This aimed to assist the family farm-
ing sector by: (i) contributing to national public expenditure for agricultural development 
incurred by the Ministry of Agriculture (i.e. to the ProAgri common fund mechanism); 
(ii) contributing to the rehabilitation and maintenance of rural roads at the provincial 
level; and (iii) initiating assistance to the private sector 37) to facilitate the marketing of 
inputs and outputs. Links to the provincial level were maintained through TA.

37) Through ADIPSA – Apoio ao Desenvolvimento de Iniciativas Privadas no Sector Agrário (see Section 
7.6 on ‘Private Sector Development’).
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Support to fisheries
Danida had been supporting fisheries before the peace accord. Its subsequent interven-
tions focused on semi-industrial fisheries, providing support for the renovation of the 
fleet and seeking to facilitate on-shore processing and use of the by-catch from shrimp 
trawlers. It also provided extensive technical support to a fisheries master-planning exer-
cise. Danida eventually withdrew from the fisheries sector in 2002. 

Assessment
Agriculture and rural development 
An impact study of Denmark’s agricultural programme in Tete was undertaken by the 
Danish Centre for Development Research (MFA Danida 2002b). This found that for a 
number of reasons (the long-running war, the location of the project in a politically con-
tested area, the manner in which agricultural inputs had been distributed, and the lack of 
substance to the ‘extension message’) the project had had very limited impact on the live-
lihood of the majority of small farmers and their families. Box 7.2 highlights some of the 
wider issues raised by this evaluation, including the contribution of aid to national stabil-
ity. In Zambézia too, there were indications that costs were high relative to the number 
of beneficiaries.
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Danida and other donors worked with GOM to launch ProAgri, the first Sector Wide 
Approach (SWAp) for agriculture in sub-Saharan Africa. In an effort to provide more 
effective aid, the donor partners committed themselves to making greater use of the 
financial and management systems of the government and harmonising the way aid was 
delivered to the sector. Danida was responding to the changing circumstances and the 
perceived needs of Mozambique and took a leading role in the process.

However, ProAgri took longer to establish than anyone anticipated. In its initial years 
(1999-2001), there were serious delays in getting resources to the provinces. Since its 
establishment, several reviews of ProAgri have been conducted. There is general agree-
ment that progress has been made in setting up the common funding mechanism, the 
planning and budgeting framework, and the financial and reporting arrangements. 
However, no hard evidence was found that ProAgri has improved the capacity of the 
Ministry to deliver services to smallholders. The ProAgri I Final Evaluation (PWC 2007) 
found that impact on agricultural production and income in the family farming sector 
had been negligible. The Ministry of Agriculture has become isolated in the Capital 
while fundamental changes are taking place in the decentralised arrangements for the 
disbursement of funds and for agricultural administration and its implementation in the 
districts. Another review concluded that the funding partners had become trapped in the 
means and had lost sight of the ends (Cabral et al 2007). 

Two further criticisms of ProAgri were highlighted during discussions of the draft report. 
First, there is a contention that ProAgri was undermined by the donor prescription that 
agricultural services should increasingly be privatised. On this view, at the same time as 
ostensibly harmonising support for GOM agricultural services, donors were undermining 
the raison d’être for them. Second, it is argued that the donor energy that went into 
hammering out the arrangements for ProAgri had a high opportunity cost in diverting 
attention from other sectors where more progress might have been possible.

All its initiatives in agriculture, in one way or another, reflected Danida’s understandable 
concern to contribute to the policy debate at the national level, to be involved with the 
practical aspects of developing the functional components of the agricultural system (i.e. 
production, training and extension, research, marketing, input supply and credit and reg-
ulation) and, most importantly, to remain committed to the realities of small-scale agri-
culture on the ground in selected areas by providing technical assistance to provinces, 
while grappling with the cross-cutting issues of gender, the emerging problems of HIV/
AIDS and environmental protection and management. 

The second phase (2006-10) of the Agriculture Sector Programme Support (ASPS II) has 
followed the pattern of the first phase, but the programme is in increasing difficulty of 
meeting tests of coherence and relevance. The basket-funding of ProAgri, which has been 
central to the ASPS strategy, no longer gives reason for confidence. In November 2007, 
the Ministry of Agriculture was reported to be in serious difficulty over the loss of key 
professional staff. There were also unresolved issues relating to the practicalities of merg-
ing the economic directorates at district level on which the new, more decentralised mul-
ti-sector model for the delivery of rural development depends and to which ProAgri 
funds are channelled. There are continuing uncertainties over the vertical and horizontal 
channels for planning and budgeting – through vertical ministry hierarchies and/or 
through district governments. Of the activities funded ‘outside’ ProAgri, the rural roads 
component appears to be doing well, but the private sector initiative (ADIPSA) has still 
to make convincing progress. 
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This evaluation concludes, that the time has come for a fundamental review of ASPS II, 
not with the purpose of withdrawing from ProAgri, but by continuing with sector budget 
support and devising and testing practical solutions to current problems at district level. 
This is likely to be more attainable by focusing on a single province and sponsoring a 
more joined-up approach to rural development.

Fisheries
Danida’s support to fisheries was conceived before the peace accord and economic reforms 
of the early 1990s. Privatisation and changing government policies rendered the projects 
irrelevant, and subsequent evaluations found that they have been designed in blue-print 
fashion and poorly executed. The master-planning exercise was undermined by competing 
interests. Under pressure from foreign firms, GOM departed from the agreed master plan, 
which aimed to keep quotas to sustainable levels and required by-catch to be landed for 
processing. Danida withdrew from the sector when it became clear that its aims would not 
be realised. Despite Danida’s efforts, over-fishing by mechanically-powered vehicles close 
inshore has undermined the livelihoods of artisanal fishermen.

Context and Danida’s interventions
Danish support to the energy sector began in 1992 and is currently planned to be phased 
out. Energy was one of the major sectors supported by Danida’s programme, absorbing 
DKK 663 million, or 15% of total disbursements. Danida was also a major donor to the 
sector, committing 25% of total bilateral funding over the evaluation period.

In the 1990s the two main projects were the construction of the transmission line 
between Xai-Xai and Inhambane. There was then emergency support for rehabilitation 
of electricity generation after the flooding and cyclone in 2000. From 2000, support was 
channelled through the Energy Sector Programme Support (ESPS). This marked a shift 
by Danida away from a project approach towards a significantly larger programme for the 
whole sector. The ESPS gave higher priority to institutional support and capacity build-
ing, and the programme included support to the three major agencies in the sector and 
the sub-sectors of generation and distribution. Renewable energy was an additional focus 
of the programme.

In 2006 a review for a phase out strategy for ESPS was carried out. The report recom-
mended that Danida withdraw from the energy sector, as there was a need to focus 
Danish assistance on a smaller number of sectors to bring the programme in line with 
the objectives of the Paris Declaration. As a result it was decided not to extend the ESPS 
with a Phase II (2007-12) as foreseen when the agreement for ESPS 2002-07 was signed. 
This change of strategy was driven by factors external to the programme in Mozambique: 
the continuing concern to focus on fewer sectors was reinforced in this case by a HQ- 
level decision to concentrate on other sectors in Africa. Other donors were expected to 
continue supporting the sector, while Danish support might still be accessed through 
mixed credits. 

Assessment
Overall, Danida assistance to the energy sector in Mozambique has had positive benefits 
and has been relevant to the needs of the sector. There is little doubt that support to the 
development of the power supply in Inhambane, the assistance to enhancing the distribu-
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tion network in different areas, as well as the substantial support to the rehabilitation of 
energy systems after the natural disaster in 2000 were important contributions and very 
relevant to the country’s needs at the time. 

The sector programme support represented a step forward in terms of efficiency of aid 
delivery. The ESPS represented an effort by Danida to align with Mozambican policies 
and strategies. The rationale and intentions behind energy sector interventions became 
clearer and Danish assistance became more coherent. Moreover, Danish support was ori-
ented towards ensuring policy coherence within the energy sector in Mozambique, e.g. by 
strengthening Electricity of Mozambique ‘s institutional performance in ways that would 
enhance its ability to serve, and to cross-subsidise, rural consumers. The intention of the 
ESPS to work with different players at different levels and support different complemen-
tary strategies for more effective energy management appears also to have been effective.

Capacity development in the Ministry of Energy (MoE) was a less successful element, 
partly because the MoE did not have the resources to act as partner as foreseen in the 
project documentation. (In comments on the draft report, MoE officials pointed out that 
this was partly due to the need to focus on rehabilitation efforts after the floods in 2000.)

The evaluation noted – and Danida has acknowledged – that Denmark’s withdrawal from 
the sector was not handled as transparently or as efficiently as it might have been. 38) 
However, the evaluation does not disagree with the logic of that withdrawal.

Overview
The evaluation deliberately undertook a combined analysis of Danida’s education and 
health support programmes, in order to maximise opportunities for learning from com-
parisons and contrasts between the two sectors (see Working Paper 03).

Danish country strategy papers for the evaluation period show that there was an increas-
ing emphasis on the social sectors throughout the time period, with a growing focus on 
streamlining this support through sector and geographical concentration and, from 2000 
onwards, a concern with the impact of HIV and AIDS. 39) As part of this process it was 
intended that support to health would be phased out after the completion of the third 
health programme in 2007. This decision to exit the sector was reversed in 2004, after 
Danida’s revised global strategy (A World of Difference) emphasized long-term Danish 
support to social and economic development, including to health. 

Both sectors experienced a significant increase in Danida funding over the evaluation 
period. Expenditure on education increased from DKK 14 million in 1992 to DKK 54 
million in 2006 and in health it rose from DKK 3.1 million in 1992 to DKK 47 million 

38) The RDE commented on an earlier draft as follows:
 The embassy agrees that the process in relation to pulling out of the energy sector could and should have 

been more transparent. The main reason for the lack of clear messages was an unfortunate delay in the 
development and approval of a new country strategy, which meant that the formal decision to pull out 
was also delayed.

39) Danish support to mainstreaming HIV and AIDS is reviewed in Chapter 8 below.
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in 2006. As a share of the overall portfolio, Danida’s support to education averaged 11% 
but fluctuated between 3% in 1996 and a high of 18% in 2003. Health expenditures 
have fluctuated less, and have on average been somewhat lower at 9%. Total expenditures 
from 1992-2006 were DKK 492 million for education and DKK 412 million for health. 
The bulk of Danish funding has gone to government partners, followed by multilateral 
support. NGOs have also been constant partners. Education accounts for 15% and 
health for 7% of disbursements to NGOs over the period (Chapter 6, Table 6.3).

Education
Context and Danida’s interventions
Due to the war, at the start of the evaluation period the education system was in disarray. 
The challenge was to move from an emergency-oriented approach to a longer-term devel-
opment vision, and in 1998, an Education Sector Strategic Plan (ESSP) was prepared and 
approved, focusing on access, quality and capacity building.

Up to 1994 Danida support under its first strategy for Mozambique was directed at four 
basic-level technical schools with an annual expenditure of USD 1.6 million. In 1995 
Danida supported two main activities in the education sector, which were a one-year 
project to pay salaries of over 800 teachers in Tete Province (see Box 7.3) and the prepa-
ration of its first education programme in Tete. This programme, with a budget of over 
USD 10 million, started in 1995 for a five-year period and was in line with the priorities 
of the Education Sector Plan. It covered six components: i) in-service training; ii) man-
agement; iii) improvement of primary schools; iv) budget support; v) construction; and 
vi) national level capacity. 

For the second programme from 2002-06, Danida developed the Danish Support to the 
Education Sector Strategic Plan which closely followed ESSP priorities, and was imple-
mented in Zambézia and Cabo Delgado as well as Tete. Its immediate objective was to 
improve access to quality education in an equitable and sustainable manner. The pro-
gramme suffered a considerable set-back in March 2005 when the discovery of account-
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ing irregularities in Zambézia led to the suspension of funding to all three provinces, 
although contracts under way continued to be honoured. (For more on this case and its 
ramifications, see the discussion of accountability in Chapter 8 below.)

Assessment
The Project Completion Report for the first phase of the education programme empha-
sised that it was relevant and implemented well. (For details on education outcomes, see 
Appendix F). For the second phase, no comprehensive overview is available, but it is clear 
that the suspension of funds following the accounting problems had a negative impact on 
the programme progress. It can, however, be seen that progress was made in the compo-
nents of teacher and staff training at provincial levels, and in the provision of equipment, 
in the construction and rehabilitation of infrastructure, and in HIV/AIDS awareness and 
prevention.

Health
Context and Danida’s interventions
After the war, the health sector was also in disarray; coverage had been severely reduced, 
health facilities destroyed and staff displaced. The focus immediately after the war was 
therefore on rehabilitating the health network and on ensuring that services returned to 
previously closed areas. Donor activity turned to longer and more development-oriented 
programmes, and geographical concentration became an important strategy for decen-
tralized development and service delivery.

Coordination was seen as an important issue, and a common fund for developing and 
launching the health strategy was created and funded by various donors in 1998. A year 
later the provincial common fund was created. The first National AIDS Strategic Plan 
was launched in 1999. In 2001 the Strategic Plan for the Health Sector was finalised, and 
in 2003 the PROSAUDE health common fund was established.

The first Danish Health Sector Programme in Mozambique was from 1992-96, with the 
second from 1996-2001. In both phases, support was provided to the provincial health 
directorate in Tete province. Major areas of focus were capacity building at provincial 
level, the rehabilitation of the primary health care system and construction and support 
to the Provincial Training Institute. In parallel to the Tete health programme, Danida 
also gave important support to the central Mother and Child programme, although in 
1996 Danida took a unilateral decision to move out of this programme.

The third phase (2002-07) was developed in 2001 with the intention of phasing out 
Danida’s support to the health sector. The idea at the time was to exit from health gradu-
ally over a five to eight year period, but, as already noted, the decision to exit the sector 
was reversed in 2004 (see F1174).

Assessment
Danida support can be roughly divided into two levels – support to Tete province and, 
from 1999, support at national level. There is substantial evidence that Danida support 
on both these levels contributed considerably to the improvement of the operation of the 
health system. (For details on health outcomes, see Appendix F). However, these 
improvements have been less prominent in the areas of quality and efficiency of care at 
the primary health care level.
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Comparisons and contrasts between health and education 
The evaluation found a number of points of comparison and contrast between Danish 
aid to the health and education sectors. Both had been generally relevant and successful 
in supporting basic social services, with a particular impact on Tete province. However, 
the health programme was more successful in its integration with the sector-wide 
approach, whereas the second phase of the education programme did not sufficiently 
reflect available lessons from the first phase.

The Working Paper on Health and Education (WP03) identified the following major 
trends in the two sectors:

strong policy development exercises. Increasingly these were linked to national level 
mechanisms and consultations, such as the PARPA.

this respect) and there was a strong focus on better donor coordination. An 
increasing number of donors joined in both sectors and international agendas 
played a strong role. 

higher percentage of the state budget, but donors provide a higher proportion of 
health sector funding. In the education sector, pooled funds have doubled in the 
last two years whereas in health an increase in vertical funding is evident.

province. The presence of health and agricultural activities in Tete was a strong 
motivating factor for placing the education programme in that province too.

corresponding emphasis on harmonisation and on alignment.

over the evaluation period (for details see Appendix F).

by Danida. HSSP III which started in 2000 already had a strong national level 
component because of the need to scale up Tete experience and to cope with the 
HIV pandemic (F1159). In 2001 the new education programme focused on Tete 
and on two new provinces but the national level involvement was less strong.

 

in education, mostly placed at provincial level. In the health sector there was a shift 
from provincial focus in terms of technical support to national level, and a decrease 
in the total number of TA for the programme. 
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The evaluation highlights the following observations and lessons:

first programme.

take place at decentralized levels is important. This has been more present in the 
health programme than in the education programme.

education, but nevertheless needs to be more explicitly built into programme 
monitoring and into the design and documentation of subsequent phases.

developments in the sector, and made corresponding adjustments both in terms of 
the changing aid modalities, and also in terms of staffing and participation at 
different levels (central versus provincial).40)

ownership of the programmes in both cases. This has been a more pronounced 
problem in education than in health. (Chapter 8 below returns to the issue of aid 
modalities across the whole Danish aid programme.)

Context and Danida’s interventions
Development of Mozambique’s private sector has been limited despite rapid GDP growth 
which has averaged 8% a year since 1992. Growth has primarily been driven by three mega-
projects (the MOZAL aluminium smelter, the Cahora Bassa hydroelectric plant and the 
SASOL gas pipeline to South Africa), which are the main export earners, and the agricul-
tural sector, where most private sector activity takes place. Despite this there has not been 
significant growth in the formal private sector and small and medium-sized enterprises 
(SMEs) have not been well supported by GOM policy. The business environment remains 
difficult due to a lack of infrastructure, restricted access to credit and restrictive bureaucracy.

40) The RDE has commented on this point as follows:
 We do not agree with the general statement that Danida has stayed “much closer to overall develop- 

ments” in the health sector as compared to education. While this may be true in terms of funding – 
where the transition to common fund financing has been slower in education than in health – it is not so 
in terms of contents and organization. The education programme mirrors the sector strategy and its 
activities have been a subset of the GOM annual activity plan from the outset, to the extent that GOM 
saw Danida as the main source of funding of its annual activity plan in Cabo Delgado, Tete and 
Zambézia and consequently directed government budget resources to other provinces.

 The evaluation agrees that, in education as in other sectors, Danida has sought to support GOM 
priorities and programmes. The judgment is about the degree of harmonisation with other donors and 
alignment with GOM systems in the course of implementation.
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The private sector has always comprised a fairly small share of Danida’s programme in 
Mozambique (details in Appendix F, Table F11). In 1992 “business and industry” 41) 
comprised 6.5% of overall programme disbursements, which fell to 1.6% by 2005. The 
disbursements for the 1992-98 period are prior to the formal private sector development 
programme which was instituted in 2001. Danida supported five major projects during 
the earlier period. (These were modernization of two machine factories in Chimoio and 
Tete from 1987-93, support to the soap industry in Mozambique through deliveries of 
raw materials 1990-93, support for rural artisans in Sofala Province 1989, 1996 and two 
Ibis NGO projects for handicrafts and small industries in Sofala.)

Danida private sector support activities have comprised:

Private Sector Programme has been running since 2001, and was re-launched 
as B2B (Business to Business) in 2005. The programme is run by Danida in a 
variety of countries which receive Danish support. The scheme operates by 
matching local Mozambican businesses with Danish companies who provide 
technical assistance and know how. Eight partnerships have been supported since 
the beginning of the PS Programme. 42) There has been support to 16 Start-up 
Facility collaborations, but not all have continued to the project phase, and around 
five others are in the pipeline for potential support.

ADIPSA (Apoio ao Desenvolvimento de Iniciativas Privadas no Sector Agrário). 
Coordinated support for the private sector development component of the Agri-
cultural Sector Programme Support (ASPS) which began in 2001. This support for 
the development of private sector initiatives in the Agricultural Sector (ADIPSA) is 
now in its second phase. It aims to address problems in the agricultural production 
and marketing chain. 

Mixed Credit Support Programme which began in Mozambique in 2005. 43) This 
provides partially tied, interest free or low interest loans of 8-15 years’ maturity to 
finance development projects undertaken by Danish exporters in developing 
countries. There are currently six projects under way or approved for mixed credit 
support in Mozambique (see Appendix F, Table F17). The mixed credit programme 
is not a private sector strategy as such, but an alternative financing modality 
available for quasi-commercial projects.

41) This is the relevant OECD/DAC classification, used in the sector analysis of Danida expenditures. 
42) There have not yet been any disbursements in one of the projects (Royal Fish Denmark A/S and 

Pescadan Ltd).
43) There has long been a mixed credit element in Danish aid, but it was not applied in Mozambique 

before the programme was revised in 2005. Under this revision, there are no longer any requirements for 
Danish content in the commercial contract (except for China where it was 25%). The objectives of the 
projects financed under the mixed credit programme have to be in accordance with Danida’s overall 
development objectives.
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Assessment
Overall, Danida’s contribution to PSD in Mozambique has been marginal, mainly 
because Danida’s activities have been relatively narrow. Only a small number of compa-
nies have been supported under the PS Programme which is a stand-alone programme 
with few linkages with the GOM or other donors. The tying of the aid through provid-
ing support only from Danish companies also limits its usefulness and means that the 
support can be higher cost, particularly for inputs, and less relevant to the Mozambican 
context, than if it were sourced from countries in the region. A more fundamental prob-
lem is that it does not aim to address the constraints faced by the private sector in 
Mozambique which are the main obstacles to private sector growth and business develop-
ment. Finally, it is not clear how the design of the programme activities fits with the over-
all objective of the Danida programme which is to reduce poverty by promoting economic 
growth and social development in developing countries. There is no analysis of the mecha-
nisms through which the programme is expected to achieve this, nor is there provision 
for monitoring whether this is achieved in practice.

The ADIPSA programme has been undertaken in a different manner as it is a comple-
ment to ProAgri, which is the main sector support programme for agriculture. Therefore 
it has been more integrated into agricultural sector activities as a whole. Progress in the 
first phase was slow as the intended activities proved difficult to implement and although 
a few successes were achieved, implementation was below what had been originally envis-
aged. This was primarily because the business environment turned out to be weaker than 
expected, it proved to be difficult to reach the smallholder sector, and interventions were 
not sufficiently focused and cost-effective (F116). The new phase instituted in 2006 was 
designed to overcome these difficulties.

Lessons from the experience of Danida’s programme in Mozambique point to a need for 
Danida to reorientate its Mozambique PSD approach, so as to focus on supporting an 
enabling environment for PSD and addressing the key constraints faced by SMEs. 
Overall, best practice suggests that Danida should move from direct support to enter-
prises towards support for the development of markets at the macro and meso level, with 
a focus on strengthening development partner institutions to facilitate an enabling envi-
ronment for private sector development. 

Context and Danida’s interventions
By 1992, Mozambique had experienced at least 15 years of economic disruption and decline. 
Hazardous waste and pollution were accumulating and natural resource depletion was 
threatening livelihoods. The Ministry for Coordination of Environmental Affairs (MICOA) 
was formed in late 1994, and the Environment Law promulgated in 1997. In 1992, Den-
mark established ‘Mifresta’ (the Environment, Peace and Stability Fund) to assist with the 
funding of environmental initiatives. For a number of reasons, including the perception that 
Mozambique was less seriously affected by environmental problems than its neighbours, the 
programme was slow getting started. However, over the entire evaluation period, environ-
mental management received 4% of Danida disbursements (DKK 193 million).

Environmental projects and programmes
From 1996, the main aim of Danida’s support was strengthening the capacity of the 
national environmental agency to fulfil its regulatory responsibilities. For most of the 
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period, the work was project-based, despite efforts by the RDE to develop a programme 
approach. Environmental Programme Support (EPS) was finally launched in 2006, con-
sisting of several decentralised components linked by one dealing with overall policy and 
planning at central level and appropriately aligned disbursement arrangements. Danida’s 
support has focused on the following overlapping aspects of environment management.

Integrated Coastal Zone Management (ICZM): In the initial phase (1997-2000), Danida 
aimed to develop MICOA’s competence in ICZM, to establish models of good practice 
and to improve environmental health. The project undertook the execution of pilot 
projects which were found to be beyond MICOA’s capacity and remit. In Phase II 
(2000-04), assistance was better aligned to national and local government institutions 
and, with the help of international TA, it made progress with the piloting of community-
based natural resource management. By contrast, the Lake Niassa ICZM Project (2001-04) 
undertaken by MICOA, but with very little international TA, was a failure. It was 
designed when the provincial directorate had the required personnel, but when these were 
transferred elsewhere it was unable to continue. Renewed efforts are being made with an 
ICZM component under the Environmental Programme Support.

Management of Hazardous Waste: Between 1997 and 2001 Danida aimed to assist GOM 
to comply with international agreements and dispose of imported obsolete pesticides 
domestically, principally through high-temperature incineration in a converted cement 
kiln. This drew opposition from environmental groups, concerned that Mozambique 
would become the focus for toxic waste disposal from other countries. RDE eventually 
instructed the Danish contractor to re-export the waste for incineration in Europe. 
Following this, Danida provided MICOA with support for Integrated Industrial 
Pollution Prevention (IIPP) (2000-06). The purpose was to reduce the negative impact 
of industrial pollution by establishing a waste management system and enabling MICOA 
to assess and monitor the generation and safe disposal of hazardous waste. 

Urban Environmental Management (UEM) (2002-06): Phase I of the project was to 
improve living conditions of the poor in the urban areas of Mozambique by the reduc-
tion of environmental threats. The project was based in Nampula in Northern Mozam-
bique and involved five cities. It was based on the recognition that their environmental 
problems negatively affect the livelihoods of very large numbers of people. Technical 
expertise was developed in MICOA’s Centre for Sustainable Development at Nampula, 
which focuses on the built environment. TA was managed by Danish consultants. The 
main project outputs were environmental plans and small projects (e.g. water and sanita-
tion, solid waste management, etc.). The project has been followed up under the EPS in 
which closer attention is being paid to the alignment of disbursement arrangements with 
government systems and to harmonisation and partnership with other bilateral donors.

Assessment
Danish assistance to Mozambique for environmental management started in 1996 using 
Mifresta funds for purely project-based assistance to resolve specific environmental prob-
lems, and gradually moved to a more programmatic approach. 

The overall approach to ICZM adopted over the ten-year period (1996-2005) was proba-
bly over-ambitious and lacked sufficient focus on so-called ‘hot spots’ and local commu-
nity involvement. Despite considerable efforts on Danida’s part, ICZM, especially the 
Lake Niassa project, remained a vision rather than an operational activity. 
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With regard to the disposal of obsolete pesticides, the change of strategy to re-export the 
waste significantly increased costs, but to a large extent met the project’s immediate 
objectives of ridding Mozambique of unsafely stored waste scattered throughout the 
country. The overall objective of equipping the country with the capacity to dispose of 
hazardous waste domestically, mainly by high temperature incineration, was not accom-
plished. The subsequent assistance with IIPP helped the formation of a public-private 
partnership agreement for the establishment of a landfill facility for hazardous waste and 
to provide technical advice and assistance for its construction and operation. However, 
the work was frequently hampered and delayed by changes in MICOA’s management 
and related organisation, which contributed to the decision by Danida not to continue 
with the support of IIPP activities under the EPS. 

A completion report of Phase I of the UEM project, submitted by the contractor in 2006, 
assessed the performance of the project as ‘satisfactory’, both in terms of the achievement 
of the immediate objectives and the fulfilment of the overall objective of poverty reduc-
tion. It stated that it was not feasible to relate overall socio-economic changes in the cities 
to the local improvements obtained. On the other hand, the planning and implementa-
tion of the projects had demonstrated what could be achieved by the authorities and pro-
vided a basis for capacity building, the immediate objective. It was recognised that the 
municipalities needed to give more attention to improving planning and budgeting and 
to widening their tax base.

The search for a coherent strategy for the resolution of the country’s environmental diffi-
culties has been made difficult by the lack of harmonisation and alignment and the fra- 
gility of institutional arrangements. Relations between the RDE and the ministry have 
been marred by misunderstandings, particularly relating to the management of aid funds. 
Danida assistance to environmental management in Mozambique has focused on building 
the capacity of institutions at national and provincial level. Despite the efforts of Danida 
and other donors, the capacity of MICOA remains weak. Only when international con-
sultants have had a strong hand in the management of projects have the immediate objec-
tives been met. Further, where donors have stepped back from such direct involvement, 
results have been disappointing. The low political priority accorded to environmental 
management in Mozambique probably lies at the heart of the problem. It has resulted in a 
chronic lack of leadership, management and professional capacity in the sector. 

Scope
The ToR for this evaluation include, as a main evaluation question:

This topic is a principal focus of Working Paper 08. However, the DAC sector of “gov-
ernment and civil society” is much broader than law and justice, and Danida’s activities
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 in the sector have been extensive. This is reflected both in WP08 and in the summary of 
findings below.

Context and Danida’s interventions
Trends in governance
Forms of governance in Mozambique have, on the face of it, changed radically in the past 
two decades. Constitutional changes have laid the basis for the administrative and politi-
cal independence of the courts from executive and party control, introduced a compre-
hensive Bill of Rights which places the citizen more firmly at the centre of the concept of 
the state, have established the Assembly of the Republic (AR) as a democratic institution 
for multi-party legislative oversight, and have introduced new and autonomous decentral-
ised authorities, accountable to local constituencies. The establishment of appropriate 
governance mechanisms to give effect to this new constitutional framework has, however, 
been the focus of continuing political struggle. In respect to judicial independence, there 
has been tension between the judiciary and executive, as the courts attempt to assert their 
independence. Parliamentary oversight of the legislative process has been eroded by the 
increasing use of new forms of legislation that permit the Council of Ministers to arro-
gate legislative authority from the AR. The independent municipalities have remained 
limited in number and their role and powers have become confused by the political 
appointment of separate administrators. Mozambique’s history produced a closed and 
non-consultative governance culture which has been slow to change. Organised civil soci-
ety in Mozambique remains relatively weak. 

Over the period of the evaluation a general confidence amongst the donor community in 
Mozambique that it would be possible to gradually establish the institutional pillars of a 
liberal democracy (free and transparent elections, an independent judiciary, a strong par-
liament, vibrant and independent media, decentralised government and an active and 
organised civil society) has given way to a pragmatic acceptance that the outcome so far 
remains short of this ideal – the elements are not absent, but they are all weaker than 
hoped.

Overview of Danish support
Support to government and civil society has been a major part of the Danida programme 
in Mozambique, with expenditure of DKK 617 million comprising 14% of the total pro-
gramme. It is also clear that Danida has become an increasingly important donor in the 
sector. Between 1992 and 1999, Danida was the 8th largest donor in the sector; by 2005 
Danida was ranked as the 3rd largest in terms of commitments (see Chapter 6, Table 6.8).

Support for reform of the public sector
Denmark has been a leading supporter of public sector reform, which attracted more 
Danish funding over the period than its governance and justice programmes (see 
Appendix F, Table F15). Danida was among the first supporters of the public sector 
reform (PSR) programme, providing initial set-up support for the Technical Unit for 
Public Sector Reform (UTRESP) 44) and additional support for later phases of its activi-
ties. The support programme exhibited a high level of cooperation with other donors 
active in the field, and the Danida strategy in this area has mostly been to use joint donor 
financing mechanisms, or to channel funds through international institutions or other 
donors.

44) Unidade Técnica de Reforma do Sector Publico.
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This support was conceived as an important complement to Danish budget support. 
Inter alia, UTRESP was also instrumental in promoting the anti-corruption agenda 
within government for several years, and was responsible for conducting a national 
Governance and Corruption Perception Survey. The UTRESP also drafted the Anti-
Corruption Strategy in 2005. As already noted in the discussion of financial support, the 
provision of good quality technical expertise led to successful support for the develop-
ment of poverty monitoring systems and the improvement of analytical capacities in the 
public sector.

Support for governance and justice
Danida has indisputably been the key donor to the justice sector in Mozambique, with 
support having been provided throughout the entire evaluation period and with other 
donors looking to Danida to provide both direction and a focal point for coordination 
and dialogue with the GOM. The nature of support has evolved from an initial focus on 
dealing with what were perceived to be practical problems of capacity to a much more 
complex engagement designed to encourage greater coordination and integrated planning 
amongst the various justice sector institutions. As part of a general trend, Danida’s 
engagement with the GOM in respect to the justice sector has also shifted over this 
period, from an initial bilateral dialogue to one that is increasingly conducted within the 
PARPA framework, although Danida has to date maintained direct financial support to 
the sector and continues to engage on a bilateral basis (as do the other donors involved in 
the sector).

Danida’s main activities under this heading included Institutional Support to Teaching 
and Administration of Law; a Programme of Assistance to Human Rights and 
Democracy; ProJustiça, a programme focused on the development of the justice sector 
policy framework and a new focus on traditional conflict-resolution structures, and sup-
port to Human Rights initiatives (which latterly was incorporated within ProJustiça). 
These activities are described in more detail in Appendix F, and reviewed at length in 
WP08.

Assessment
Danida has made a substantial contribution to public sector reform, to the improvement 
of public finance management and to the strengthening of analytical capacity in GOM. 
Denmark’s long and close relationship with the government has facilitated these interven-
tions.

For two decades, Danida has also been at the forefront of donors to the justice sector in 
Mozambique, a poor country with fragile legal institutions and a history of executive 
interference and close control over the justice system. Progress has been slow and uneven. 
There have been delays and setbacks in achieving the objectives of the various phases of 
support. The evaluation has underlined the fact that Danida has often gone where other 
donors have hesitated to venture; in the process it has gained respect and appreciation for 
the role it has played, supporting politically fraught processes of reform and sector coor-
dination. Danida’s commitment over the years is seen as a sign of strength and is appreci-
ated. As noted in Appendix F, persistence in supporting better coordination and strategic 
planning across the sector appears now to be paying off. 

Danida can point to a number of tangible achievements where its support has played a 
role. The CFJJ (Centre for Legal and Judicial Training), a substantial beneficiary of 
Danida support, is widely respected and has introduced positive changes to the profes-
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sional training of justice sector personnel. The substantial and sustained institutional 
support to this training centre has improved the qualified and professional staffing situa-
tion within many key justice institutions and has contributed directly to an increase in 
the coverage of the formal justice system throughout the country. Recent indications are 
that the CFJJ will now receive funding through the general government budget, rather 
than being forced to depend on donor funds. Improvements have been registered in rela-
tion to case-management and the vast number of pending cases in the courts has begun 
to fall. Although progress has often been slower than hoped, the agenda for legal reform 
has been extensive and a number of important laws have been approved by Parliament, 
including organic laws for the judicial courts and for the prosecution, as well as gender 
screening and consultations on major pieces of legislation. 45) The approval of a new fam-
ily law, which improves the legal situation of women, was a particular milestone. Danida 
was also an important sponsor of legal research. 

Most Danish support has been aimed at the systemic and institutional levels, which are 
fundamental. However, the support channelled through civil society in particular has 
had immediate pro-poor results and has supported the development of broad national 
ownership over these processes. The Mozambique Human Rights League, for example, 
has provided free legal assistance to poor citizens.

The evaluation has also highlighted governance problems which persist, not just within 
the justice sector, which is susceptible to corruption and political influence. Continuing 
problems include free but not entirely transparent elections, a parliament that undertakes 
only limited legislative initiatives and does not pose a challenge to the government to 
make it more accountable, an ambiguous and limited decentralisation policy, and a rul-
ing party that has more effective power now than before the democratic transition. There 
is concern that the democratic gains made by Mozambique in the period since the end of 
the armed conflict are now being rolled back before they have had a chance to become 
truly embedded within society.

The persistence of these issues should not be read as a criticism of Danida’s past support, 
but rather as underlining the need for vigilance to be maintained and increased, particu-
larly in the context of the general budget support dialogue with the Mozambican author-
ities. If, today, justice issues are high on the agenda for dialogue between the GOM and 
its international partners, this is largely due to Danida. Those issues that have been diffi-
cult to deal with to date will remain as the challenges for the future.

Other interventions
Other, or ‘miscellaneous’ interventions captured 17% of Danida expenditure over the 
evaluation period (DKK 748 million), and much higher percentages during the early 
stages. This category includes Danida interventions in Communications, Transport, 
Water and Other Social Infrastructure. They are reviewed in more detail in Appendix F. 
The high share in the first four years of the evaluation period reflected high levels of 
expenditure in the transport sector, particularly for Beira Port. There were also some rela-
tively large post-war recovery projects managed by Ibis. The relatively high proportion of 
expenditure in this miscellaneous category in 2006 reflects the disbursement for the 
grant components of two mixed credits for communications in the central and northern 
regions of the country. Mixed credits are set to become a much more significant funding 
source in future. (See Section 7.6 and Appendix F).

45) WP08 includes a list of legislation where Danida support was significant.
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Chapter 7 reviewed the entire Danida programme from a “sectoral” perspective. The 
present chapter addresses cross-cutting issues and themes. However, two of Danida’s 
standard cross-cutting issues (environment and governance) have also been treated as dis-
tinct programmes in Mozambique, and are therefore already covered in Chapter 7. The 
present chapter’s topics are: provincial aid and Danida’s support to Tete province; the 
mainstreaming of HIV and AIDS; gender; accountability and corruption; aid modali-
ties; capacity development and TA; and overall management of the Danida programme.

Scope
Danida has had a special relationship with Tete Province throughout the evaluation period. 
The evaluation ToR therefore required that: “particular attention should be paid to the 
Danish support to the Province of Tete. Possible impacts of Denmark’s long-term involvement in 
Tete should be explored, particularly in so far as they may have contributed to lasting and gen-
eral improvements in the ability to meet the needs of citizens in the Province”. Accordingly, this 
dimension was given particular attention in all the evaluation sector reviews and in the 
Perception Study; the team visited Tete, and Working Paper 10 focuses on this topic. It is 
important to see Denmark’s assistance to Tete in the context of other Danida initiatives at 
provincial level, and of the ways in which other donors have addressed the provinces. This 
is reflected in the summary that follows, as well as in WP10 itself.

Context
Mozambique is a highly diverse country, with important natural, social, economic, politi-
cal and even cultural differences across its various geographical and political divisions. 
These differences result from historical, political and cultural factors and dynamics, as 
well as from regional and international events that have had an uneven impact on differ-
ent parts of the country.

In the past decade, there have been substantial improvements in living standards 
throughout most of Mozambique. Although there was a large fall in the incidence of 
absolute poverty between 1996/97 and 2002/03, from 69% down to 54%, there has 
been a disparity of outcomes across the various Mozambican provinces and regions, both 
in terms of poverty incidence and of other relevant indicators. There has not been a con-
vergence of poverty levels across the country and its 11 provinces.

Policies and government interventions at the sub-national level
Government interventions at the sub-national level in Mozambique do not seem directly 
to address these territorial imbalances. In part, this reflects problems affecting national 
planning and budget formulation processes. However, local provincial governments have 
also had difficulties in executing their budgets, especially the investment component. 
This has tended to exacerbate regional imbalances in the provision of public goods.
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Imbalances have persisted despite considerable government decentralization down to the 
provincial and district level. In fact, deconcentration of central government operations 
down to provincial and district administrations has been a key area of public sector reform 
in Mozambique at least since the mid-1990s. An important step in this process of decen-
tralisation was the approval in 2003 of the Law of State Local Authorities and its regula-
tions. As part of these decentralisation efforts, districts are now considered as autonomous 
bodies for fiscal purposes and are eligible for direct budget funding. Line ministries have 
also started introducing decentralisation initiatives in their sectoral programmes.

Despite these decentralisation initiatives, provincial governments, district administrations 
and municipalities continue to face important challenges. One critical problem is their 
generally weak institutional capacity in relation to planning, budget formulation, finan-
cial management, project execution and revenue collection. There is also a need to clarify 
the role of provincial governments vis-à-vis district administrations.

Donor initiatives at the sub-national level
The GOM has recently expressed its choice of GBS as its preferred aid modality. However, 
it does not preclude and continues to favour other approaches to aid, including sub-national 
aid, on the basis of the same reasons put forward by donors to provide aid at this level. In 
any case, there is a natural tendency for the recipient government bodies to welcome aid 
funds that are disbursed to them directly. However, there is no guiding policy framework 
to orient provincial donor aid. As a result, donor preferences have often dictated the nature 
and forms of aid, rather than there being an explicit attempt by the government to direct 
aid flows into Mozambique into specific sectors or regions. The GOM’s resource allocation 
policy has been more concerned with defining sector-level expenditure outlays than with 
their territorial dimension. Although the need to address geographical inequalities is 
acknowledged, this is not translated into a clear framework to serve as a basis for distribu-
tion of resources among provinces. The pattern of donor aid to sub-national levels appears 
to have emerged more in an ad hoc way than as a planned strategy by the GOM.

Aid initiatives at the sub-national level have been justified on the grounds that (i) constraints 
and bottlenecks in PFM systems obstructed the flow of funds down to provinces and dis-
tricts, impeding the implementation of initiatives in priority sectors at these levels; (ii) 
national planning and budget systems were excessively ‘centralised’ and ‘sector driven’, lack-
ing a territorial dimension, overlooking regional concerns and leading to inter-territorial 
imbalances in government interventions; (iii) available funding was insufficient to cover the 
funding needs identified at the provincial or district levels; (iv) it was necessary to directly 
support ongoing reforms and government activities, by ensuring that lower levels of the pub-
lic administration had the necessary capacity and means; and (v) acting at this level gave 
donor agencies a valuable first-hand understanding of problems unfolding ‘on the ground’. 

These concerns have led most donor agencies to set up and run projects at the sub-na-
tional level. However, there are substantial differences in the way different donors articu-
late these interventions, as well as in their evolution over time. Some donors have chosen 
to focus on supporting specific provinces and districts over a wide range of sectors. 
Others focus on specific sectors across various provinces; whilst other donors have over 
the years actually withdrawn most of their aid at this sub-national level, focusing instead 
on national-level programmes. Donor agencies have used a variety of modalities in their 
support to provinces, districts and municipalities, including: project aid; using the serv-
ices of NGOs; channelling funds through common funding mechanisms; earmarking 
funds to specific districts or provinces; running projects in certain regions, in some cases 



98

integrated within government systems; financing and providing technical assistance to 
provincial or district institutions; or even taking a more programmatic approach, setting 
up integrated provincial programmes. (See WP10 for details and illustrations.) 

Danish support
Provincial support in general
During the evaluation period, Denmark implemented a considerable part of its 
Mozambican country programme at a sub-national level. Danish sub-national aid has 
consisted of both countrywide initiatives and more specific interventions in specific loca-
tions in individual provinces, districts or municipalities.

A key principle guiding Danish sub-national assistance in Mozambique has been that of 
geographical concentration. Denmark’s 1988-93 Country Strategy for Mozambique 
(F399) already highlighted the importance and benefits of geographically concentrating 
its funding at this level, as a way of achieving greater complementarities and synergies 
between aid activities.

The 1995-99 Country Strategy for Mozambique (F401) again stressed the importance of 
concentrating sub-national aid to a limited geographical area, identifying Tete and 
Zambézia as the provinces on which it should focus, given Denmark’s past involvement 
in these provinces (including the work of Danish NGOs), plus the context of GOM’s 
decentralisation agenda. 

Denmark’s 2000-04 country strategy (F403) continued to put emphasis on geographical 
concentration. This was to be done in a context in which Danida was continuing in its 
efforts to move towards more programmatic aid modalities, focusing its assistance on a few 
priority sectors, in line with its earlier 1995-99 Strategy. This same strategy document also 
clarified the nature and role of Danish sub-national aid in Mozambique and opened the 
possibility of providing aid to other provinces in addition to Zambézia and Tete.

Tables 8.1 and 8.2 analyse the provincial allocation of the Danish aid programme. 
Overall, Danish aid at this sub-national level has accounted for a proportion of its total 
ODA to Mozambique of between 15.8%, reached in 1998, and 50.3% achieved in 2004, 
with an average share of 28.6% throughout this period. Danish sub-national aid to 
Mozambique has been unevenly split among the various Mozambican provinces. Three 
regions – Tete, Inhambane and Maputo – have accounted for the largest proportion of 
Danida’s sub-national funding with overall shares of 8.4%, 7.0% and 5.1%, of total 
Danish aid to Mozambique during the period. Other provinces, such as Niassa, 
Nampula, Gaza or Sofala, on the other hand, have received little or no funding at all 
from Danida, especially in more recent years. Of the main recipients of Danish aid, Tete 
and Inhambane are two of the provinces with highest poverty incidence, but Maputo 
City and province have the lowest poverty incidence.

Even within these provinces there are substantial differences. In regions such as Maputo or 
Inhambane province Danida’s support has been mostly directed to one or two large projects 
in the energy sector. In other provinces, Danish aid has been directed to a wider range of 
sectors, including initiatives in health, education, agriculture, water and sanitation or public 
financial management and public sector reform. This is the case with Danida’s support to 
the provinces of Zambézia, Cabo Delgado and, especially, Tete. Since 1998 Tete has not 
only been the largest recipient of Danish aid funding provided at sub-national level, but has 
also been the province that received the widest range of Danish-funded aid initiatives.
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Two different phases of Danish intervention at the sub-national level can be identified 
during the evaluation period. The first period runs until the beginning of the 2000s, in 
which project assistance to the provinces was the predominant approach, resulting in a 
high fragmentation of the Danish aid portfolio and a plethora of projects being imple-
mented under different schemes within and across provinces. During a second phase, 
starting in the early 2000s, Denmark’s aid efforts have been geared towards greater sector 
concentration and sector programmatic support, in line with the Danish aid strategy 
adopted since 1995, as noted above.

Support to Tete province
Assistance to Tete province started as emergency project aid to agriculture and evolved to 
support the agriculture sector as whole. Other sectors were then included and Tete prov-
ince was seen as the main geographical focus of Danish aid. Most of the Danida support 
to the different sectors started during the war or in the period of transition from war to 
peace. Their main feature in the first years was the re-establishment of the destroyed 
infrastructure and systems. The main programmes were as follows:

Agriculture sector support 1985-2006: This was implemented in two periods:  
(a) the agricultural development project 1985-99: initially this support was run as 
project emergency aid and was more focused on seed and tool distribution. Danish 
support gradually evolved into project development aid and finally institutional 
support. (b) The agricultural sector programme support 2000-10 : during this period 
activities are related to extension services with a focus on small farmers and natural 
resource management. The main components are support to ProAgri, rural roads, 
and private sector support (ADIPSA). 

Water supply project support 1989-2004: Danida assistance to the water supply in the 
province was provided through two projects: the water supply project to Chitima 
and the urban water supply and sanitation project to Tete City. The Tete City 
Danish support project included the construction of a new water supply system, the 
rehabilitation of the old water supply and enhancing the distribution network 
which included a community involvement component for the maintenance of the 
public standpipe taps.

Health sector 1992-2006: Danida support basically covered all National Health 
Services (NHS) activities; in the early years project implementation was focused  
on the rehabilitation of primary health care units. Danida also provided budget 
support to supplement the state budget which covered all recurrent costs. In 
addition, Danida funded various activities intended to contribute to the improve- 
ment of the human resource capacity in the province. In the last years, Danida 
support was planned to put more focus on strengthening institutional capacity at 
both Provincial Directorate of Health (DPS) and Provincial Directorate of Planning 
and Finance, HIV/AIDS-related activities, and improvement of the Tete City 
health network and the Provincial Hospital. 

: In the first two years, Danida implemented two 
projects: the first provided assistance to four basic technical schools (technical 
support and infrastructure, material and equipment), and the second was to pay  
the salaries of over 800 primary school teachers who were refugees returned from 
neighbouring countries (see Box 7.3). In the period 1996-2000 Danida implemen- 
ted the Support Programme to Basic Education in Tete Province, providing budget 
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support for recurrent expenditure and capacity building in management for the 
whole province and in-service training, quality improvement for schools, and 
construction in a few selected pilots. This approach was selected due to accessibility 
difficulties in the province. Later, Danida support was to be expanded in order to 
contribute to the implementation of all education activities in the province rather 
than earmarking its funding for specific activities.

fishing support project, technical support to the 
development and management of the kapenta fisheries in Cahora Bassa.

Danida has also funded several NGOs, 
Danish and non-Danish, in the province of Tete, to implement projects in areas 
complementing Danish assistance to government institutions in that province.

Assessment
Danida-supported activities in Tete Province from 1992 until 2006 consisted mostly of 
extensions of nationally defined sector programmes. WP10 contains a detailed assessment 
of their effectiveness in terms of the DAC principles, and the Tete dimension is addressed 
in the other sector Working Papers as well as the Perception Study (see Box 8.1 below). 
The evaluation concludes that the choice of Tete as an area of concentration was a valid 
one given the experience Danida already had in Tete, the fact that Tete had suffered dis-
proportionately during the war, and the trend towards donor concentration in particular 
geographical areas. The choice to focus on provincial and district development was 
widely cited during the evaluation as having been a critically important one to begin to 
counteract years of centralistic priority setting. Danida’s interventions at the provincial, 
district and municipal level generally had a positive overall development impact. 
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Danish aid had positively contributed to the rehabilitation of key infrastructure in priority 
areas in health, education, agriculture, energy and water & sanitation. Also, its capacity 
building initiatives, with locally and internationally sourced technical assistance had a posi-
tive impact in improving government systems and skill levels in the public administration. 

It is possible that an integrated programme, specifically designed for the province, might 
have been a more efficient way of delivering Danish aid to Tete and of addressing the 
main challenges to the province. However, Danida opted to work with existing govern-
ment structures, and therefore, almost inevitably, was constrained by the tension between 
sectoral and geographical approaches in the GOM version of decentralisation.

Scope
HIV and AIDS is one of Danida’s cross-cutting themes, and in recent years Danida has 
taken a leading role in supporting the mainstreaming of HIV and AIDS in Mozambique. 
The ToR include a specific evaluation question on this topic:

This is extensively addressed in Working Paper 04, and its findings are summarised below.

Context – HIV and AIDS, including gender dimensions
The prevalence rate for HIV in Mozambique is 16%. An estimated 1.8 million people 
are living with HIV and AIDS and there are an estimated 510,000 AIDS orphans. 46) 
The impact of HIV and AIDS is felt in all sectors of the economy and in all spheres of 
life. Small-scale agricultural production is the mainstay of livelihoods for over 80% of 
the Mozambican population and there is emerging evidence that HIV and AIDS is 
affecting incomes (in the long-term) of agriculturally dependent households. 

HIV/AIDS has a female face in Sub Saharan Africa. In Mozambique, women constitute 
58% of people living with HIV and AIDS, representing an estimated 960,000 women. 
Each year 140,000 of them risk transmitting the virus to their unborn children. In the 
15-19 age group, girls constitute 76% of those living with HIV and AIDS. 

Reasons put forward for the unequal impact of HIV include: the patterns of sexual rela-
tions which include early sexual debut and relations with older men; physiological vulner-
ability in which penetrative vaginal sex puts the female partner at greater risk than the 
male, especially in the context of high levels of sexually transmitted infections; and wom-
en’s powerlessness to negotiate safe sex, which is linked to low levels of girls’ education and 
lack of value for girls’ literacy (which often leads to early sexual debut). Not only are 
women at increased risk of contracting HIV and AIDS, they also bear an unequal burden 
of the consequences of the illness. The increased burden of care often leads to girls 

46) Data from UNAIDS 2006 Report on the Global AIDS Epidemic (www.unaids.org).
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dropping out of school; in addition, female children from impoverished households are 
particularly susceptible to sexual abuse from older relatives or men outside the family. 
The vast majority of people living openly with HIV and AIDS are people who are 
extremely poor. With high levels of stigma still existing, the lack of disclosure by promi-
nent figures in society hampers advocacy efforts by agencies working in the field. 

The GOM has established a political, legal and administrative framework for HIV and 
AIDS programming, through the National AIDS Council (CNCS), and the second 
Poverty Reduction Strategy (PARPA II) recognises the potential impact of HIV on eco-
nomic growth. There is significant funding to Mozambique for HIV and AIDS interven-
tions through a common fund in the National AIDS Council, the Global Fund for AIDS, 
TB and Malaria in the health sector, PEPFAR funding (USA) and the Clinton Founda-
tion (to name but a few prominent sources). Many of the main donors to Mozambique 
provide funds through the common funding mechanisms, with the exception of the USA. 
However, the majority of donors also provide funding to non-government organisations 
and the UN agencies through parallel funding mechanisms in recognition of the impor-
tant role these agencies play, particularly in the areas of prevention and mitigation at com-
munity level. Although there is a treatment programme for people living with HIV and 
AIDS in the country, to date only an estimated 16% of people in need of antiretroviral 
treatment are covered by the national health system.

A number of key donors in the sector, including Danida, Canada, DFID, and the UN 
agencies (WFP, UNICEF and UNDP), explicitly refer to HIV and AIDS mainstreaming 
as part of their country strategies. UNDP and Danida have taken specific and proactive 
measures to ensure that mainstreaming of HIV and AIDS is operationalised. 

Danish assistance – activities and assessment
Danida has used a number of approaches over the last five years to encourage main-
streaming of HIV and AIDS within the public and private sector. Recent consolidation 
of the mainstreaming plans through the provision of TA in CNCS to service all stake-
holders is particularly relevant to the current situation where the public and private sector 
are being encouraged to seek CNCS funding for the operationalisation of their main-
streaming plans. 

Danida HIV and AIDS activities have been financed in large part under the umbrella of 
the health sector (channelled to the MOH, National AIDS Council, the UN and NGOs) 
and through education sector support. Funds were also provided through other mecha-
nisms for the energy sector and the agricultural sector. Danida has been active in support-
ing mainstreaming in all the sectors shown in Box 8.2 below. 

Danida’s HIV and AIDS interventions are reviewed in detail in WP04. The evaluation 
finds that Danida has led the field in practical mainstreaming of HIV and AIDS in 
Mozambique. This strategy is in line with both national and international HIV and 
AIDS programming. There have been important strides in mainstreaming in the country 
since a Danida appraisal in 2000 which indicated that little or nothing had been 
achieved. However, in the majority of sectors, mainstreaming activities are restricted to 
prevention and sensitization activities with sector workers, and non-institutionalised 
social support. Most mainstreaming activities are also gender blind. The exceptions are 
the agricultural and education sectors where policy changes and development have taken 
into consideration the impact of HIV and AIDS, and specific gender questions have been 
incorporated. Attribution of the change in attitude solely to Danida is not possible. 
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However, the direct support offered to sectors by Danida to carry out mainstreaming 
activities was influential in the development and implementation of HIV and AIDS 
mainstreaming plans of action across a range of sectors.

Progress has been assisted by the pragmatic use of a range of funding modalities, working 
with a range of partners, and encouraging innovation. The move towards increased sup-
port to centralised funding through CNCS should be reviewed carefully in the future, to 
ensure that cumbersome bureaucratic procedures do not lead to stagnation and lack of 
commitment to these important cross-cutting issues within the sectors. The budgetary 
implications of HIV and AIDS mainstreaming for Danida are minor, but the impact is 
potentially high, given the accumulated experience and knowledge of the target sectors.

Danida is aware of the increasing evidence on the importance of taking into considera-
tion gender in HIV and AIDS programming, but so far there is little evidence of this 
being done in practice. More action is needed to link HIV and AIDS mainstreaming 
explicitly with gender considerations.
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Context
Gender relations in Mozambique are characterised by women’s subordinate position, 
based on the clearly defined roles for women which are strongly supported by traditional 
culture. This emphasises women’s domestic duties and contribution towards subsistence 
labour which gives little opportunity for women to participate in political or public life 
(Sida 1997). These serious gender disparities are reflected in the Gender Development 
Index, which is low for Mozambique at 0.365 in 2005. A low index indicates a high dis-
crepancy between basic indicators for men and women.

As a result, gender inequality continues to be an obstacle for poverty reduction as women 
have less access than men to productive resources, basic services and justice and are dis-
advantaged in terms of power, participation, opportunities and security. Women are more 
likely than men to be engaged in agricultural production and represent a larger propor-
tion of the poor and of the rural population. The relatively poor performance of agricul-
ture has had a negative impact on women’s share of the benefits from economic growth 
and significant economic disparities remain between men and woman. As discussed ear-
lier in this chapter, women are disproportionately affected by HIV and AIDS.

Donor and GOM initiatives
The government has developed several institutional mechanisms to promote gender 
equality. For example, the new Family Law enshrines equal rights for women and men in 
a legal framework, 47) while institutional mechanisms and gender policies as well as gen-
der mainstreaming in key strategies and institutions have been developed. To date the 
impact of these initiatives has been minimal, as implementation and monitoring have 
remained a significant challenge (Nordeco 2007).

Evidence suggests that neither bilateral donors nor the GOM have performed well in 
addressing gender issues over the evaluation period. Danida evaluations have noted that 
gender has not been adequately addressed in some sectors (MFA Danida 2002c and 
Section 8.4 below); while an assessment of DFID in 2006 found that it had successfully 
mainstreamed gender into its overall portfolio, but not yet directly in projects and pro-
grammes (DFID 2006). Austria was assessed as not having prioritised gender main-
streaming in a 2005 review, while multilateral donors were deemed to have performed 
better, with evaluations of the World Food programme and EC assistance stating that 
gender issues had been seriously addressed since 2000. 

One key initiative was the Gender Donor Group, formed in 1998, which is now the 
Gender Coordination Group. The group includes most of the multilateral and bilateral 
donors and some civil society organisations, but it functions mainly as a mechanism for 
coordination and exchange of information about the respective donors’ activities to sup-
port gender equality. 

Danish support
Gender issues have always been highlighted as important in the Danida Mozambique 
Country Strategies, but were not raised in the Annual Consultations between Denmark

47) The law reform process was substantially supported by Danida’s governance and justice programme  
(see WP08).
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and the GOM until the second half of the 1990s. In these consultations Danida stressed 
the importance of integrating gender issues into all development activities. At this time, a 
Plan of Action for Women was also implemented by the GOM. By the end of the 1990s, 
Danida had also developed a Plan of Action for Women aligned to the national gender 
strategy, with the intention of implementing it in all Danida-supported sector pro-
grammes. 

This strategy was emphasised in the 2000-04 country strategy. Its fourth objective was 
strengthening of women’s role in the development process (F402/403, p20). The focus was to 
be on gender mainstreaming in the four priority sector programmes of Agri cul ture, 
Education, Energy, and Democracy & Justice in order to achieve this objective. Other 
sectors and programmes such as health, environment, and short-term projects were also 
to have gender integrated within them, while specific gender-related projects were also 
supported through special funds.

In terms of gender mainstreaming, different approaches have been used by Danida to 
mainstream gender into the various sectors. One approach has been to have a gender 
focal point provided through TA in the education sector, at both provincial level and in 
the Ministry of Education. Most other Danida sector support programmes (education, 
roads, agriculture) have had a gender component integrated into them. Danida has also 
supported gender programmes and projects, such as the Women and Law Association in 
Southern Africa (WLSA) in Mozambique from 2001-03, and the UNFPA for activities 
related to sexual and reproductive health and rights.

In addition to this, a special fund was established in 2002 by the Government of Den mark 
for special initiatives aimed at promoting women and poverty reduction in its priority coun-
tries, one of which was Mozambique. 48) Six local institutions were selected for funding 
with the activities undertaken focusing on strengthening advocacy and training of member 
organisations to promote gender equality, reducing HIV/AIDS prevalence and a variety of 
other projects aimed at women. A sum of DKK 15 million was allocated to Mozambique 
under these special funds (F891), and disbursements were DKK 13.6 million.

Overall, the results of Danida’s attempts to integrate and mainstream gender into its pro-
gramme in Mozambique have been mixed. In the early years of the programme, evalua-
tions of Danida projects in the fisheries sector indicate that gender was not addressed at 
all (F184) and in the support to agriculture in Tete, gender aspects were not satisfactorily 
addressed in the most important component of the project, which was extension services 
(F005). On the other hand, the Project Completion Reports (PCRs) for the Special 
Funds for gender established in 2002 indicate that the results of this support were satis-
factory or highly satisfactory (F1206-F1210). Also a 2001 evaluation of the Danida/ILO 
support to workers’ education noted that activities to raise the working conditions of 

48) At the time, a review of Danida’s gender strategy in Mozambique observed:
 From a general perspective, the Danish support to gender issues is mainly focused on government 

institutions. Civic society groups have received limited support so far, which also means that the more 
cultural and political aspects of women’s advancement have only been marginally targeted. 

 There appears to be a gap between the attention to gender issues in Danida programme documents and 
in the actual implementation. On the one hand, it is not a standard procedure, yet, to integrate gender 
into programme designs. On the other hand, it may also be that activities do take place, which are not 
fully reported on. (MFA Danida 2002c).
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women and their role in the trade unions were important and had resulted in increased 
visibility of women workers in several workplaces (F546). The WLSA has also become a 
very active NGO undertaking gender advocacy work, for which Danida support can take 
considerable credit. 

The success of mainstreaming gender into sector-wide programmes has varied. It has 
proved difficult in national sector programme arrangements in agriculture, education and 
health to ensure that gender has been adequately mainstreamed into the sector pro-
grammes from the beginning. In education there was a gender focal point provided 
through TA, but there was a perception among those involved in Danida interventions 
that, although there was a lot of talk of gender mainstreaming, there were few practical 
achievements as gender was often treated as a separate issue. 49) Despite this, there were 
some concrete achievements in that Danida interventions to increase the number of 
female teachers in rural areas had raised girls’ school attendance. The overall assessment 
of Working Paper 03 is that: the record with respect to gender mainstreaming in education 
can be considered good, and was highlighted by a substantial number of the persons inter-
viewed for this evaluation. Gender awareness was also a feature of the roads component of 
ASPS and efforts were made to recruit women for the labour-intensive works. 

Gender has also been seen as a key aspect in health and HIV/AIDS programmes, 
although to date, Danida has been focusing on mainstreaming gender and HIV/AIDS 
independently in its programmes. There is some evidence to suggest that these issues 
must be considered jointly, and in conjunction with poverty reduction interventions, for 
the most significant impact. This is because without the consideration of HIV/AIDS and 
poverty, it is impossible to make significant gains on national gender mainstreaming 
efforts. (See the discussion of HIV and AIDS mainstreaming earlier in this chapter.)

Context
The pre-study synthesis (Nordeco 2007) finds a consensus that corruption is spreading 
and increasing at all levels, with especially negative effects on the poor, particularly 
through impacts on social services and corrupt land management practices. There is 
increasing understanding that corruption is not simply explained by the low capacity of 
public institutions. Although that may be a facilitating factor, corruption has deep roots 
in social change and the nature of political and economic systems. Although the 
strengthening of public finance management is an essential component of anti-corruption 
efforts, this needs to be complemented by efforts to strengthen the rule of law and the 
mechanisms whereby Mozambican civil society can hold the government to account.

Aid agencies have an immediate interest in accounting for the aid that they provide and a 
wider interest in combating corruption more generally. Danida traditionally takes a hard 
line on safeguarding its funds (the “zero-tolerance” policy); at the same time it is com-
mitted to working with government bodies and strengthening government PFM and 
accountability systems; it also takes a leading interest in efforts to improve governance 
and promote the rule of law. These parallel concerns are not always easy to reconcile, and 
one lesson of Danida’s experience in Mozambique is that a policy of zero tolerance is not 

49) See Perception Study.
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as straightforward as it sounds. In this section Danida’s contributions towards strength-
ening accountability in Mozambique are noted, and lessons are suggested that may be 
drawn from its experiences when corruption or financial mismanagement has been dis-
covered in the Danida programme.

Danish support to strengthen accountability
Efforts to strengthen accountability are a pervasive feature of the Danish aid programme. 
From early days, support in Tete always included efforts to strengthen planning and 
financial management systems (although this was sometimes done in a manner that was 
rather specific to the needs of the Danida-funded interventions; see WP10). At a more 
systemic level, Danida has been the leading donor seeking to bolster legal and judicial 
systems, and it has complemented this with efforts to strengthen civil society’s role (see 
WP08). Danida has also made specific and continuing contributions to the strengthen-
ing of PFM systems (described in WP07). Danida was one of the first donors to recog-
nise the negative effects of fragmented aid delivery on government systems, and was one 
of the architects of the programme aid partnership which allows GOM and donors to 
address such issues, including governance and accountability, collectively and on a gov-
ernment-wide basis.

Managing fiduciary risk in the Danish programme
The Perception Study found that Danida has a reputation as an exceptionally strict donor 
on matters of financial management (see Perception Study). This attracts admiration, but 
also criticisms that an obsession with safeguarding Danish funds comes at a price in 
terms of other important objectives. Thus, for most of the evaluation period, Danida was 
more reluctant than other donors to disburse through regular government systems, or to 
join donor pool funds that do so. Until recently, Danida tended to make financial man-
agement and monitoring one of the key functions of its TA staff, to the detriment of 
other advisory and capacity development roles (see WP12). Although supporting govern-
ment strategies and working closely alongside government bodies, Danida nevertheless 
tended to set up parallel disbursement procedures for its own interventions. Managing 
and monitoring such procedures put additional pressures on Danida’s own administra-
tion, especially at the RDE.

There have been several cases where Danida programmes have been held up by delays in 
resolving problems over financial irregularities (e.g. cases relating to the CNCS and to 
MICOA) Inevitably, however, discussion of fiduciary risk is dominated by the Zambézia 
case, and it is worth reviewing some of the lessons that may be learned from this. In early 
2005, large-scale financial irregularities were discovered in Danida’s education pro-
gramme in Zambézia. The programme was part of a three-province programme, also 
involving Tete and Cabo Delgado. Implementation in all three provinces was suspended, 
although commitments, such as construction contracts, that had already been entered 
into were carried on, under close supervision by RDE. The affair became a major preoc-
cupation for RDE, and strenuous efforts were made to avoid dismantling the programme 
altogether. A series of audits led to demands for GOM to refund Danida money that 
could not be accounted for (an eventual total of USD 2.4 million). Before the matter was 
resolved, Denmark “froze” a portion of its budget support commitment for 2006 (see 
Section 7.2 above).

All non-Danida informants regarded Danida’s handling of the case as unfair and heavy-
handed (see Perception Study). However, this was a very complex case. It is not the role 
of this evaluation to pass judgement on the details of how it was handled once the prob-
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lem was discovered. 50) As already noted (in Chapter 7’s review of financial support) the 
evaluation considers that the freezing of budget support was inappropriate. Otherwise, 
the deeper lessons lie in the background to the episode:

(a) Relying on separate systems. Working Paper 03 argues that Danida was unduly 
reluctant to work with the donors in developing and using a joint funding mechanism 
for the sector. There were, undoubtedly, fiduciary risks attached to that option too, 
but the experience demonstrates that requiring project-specific management 
procedures does not eliminate fiduciary risks. It introduces different ones.

(b) Programme design and management. The experience shows that heavy reliance on 
TA to supervise and monitor programmes does not eliminate risk. Checks and 
balances are still required, and these involve substantial demands on the RDE’s 
administrative capacity. Thus the Danish State Auditor concluded that: the losses 
could have been limited or avoided if the Embassy had followed its obligation to 
supervise the accounting procedure (Danish State Auditor’s Report, 2005, 
unofficial translation).

Thus the evaluation concludes that the Zambézia case was not a simple misfortune. It 
had roots in design choices based on Danida’s mistrust of government systems and 
pooled funds. These led to a programme design that made heavy demands on adminis-
tration and supervision by Danida or its appointees, but in a context where Danida’s in-
country administrative capacity was heavily overstretched. 51) These basic dilemmas 
remain, and need to be taken explicitly into account both in Danida’s overall country 
strategy, and in the design of the specific interventions it supports.

As already noted, the Zambézia case was the largest but not the only example where fidu-
ciary issues caused serious disruption to Danida programmes. A dispute with MICOA 
over much smaller sums caused a long hiatus in the environment programme (WP06), 
and another unresolved case prevented Danida from disbursing through the pooled fund 
of the National Aids Council for several years (WP04). The evaluation recognises the 
importance of insisting on high fiduciary standards, but unless reactions are graduated, 
they risk damaging programme performance to a disproportionate extent.

50) The report of the Danish State Auditor for 2006 concluded:
 The State Auditors find that the decision by the Ministry to stop aid to the programme was fully in 

accordance with Denmark’s stance on zero tolerance towards corruption.The State Auditors’ assessment is 
that the Embassy, through the initiatives set in motion, has handled the case on reimbursement of 
undocumented expenditure in a satisfactory manner. (Translation from the Danish text.).

51) Several MFA comments on the draft report supported this analysis. The RDE reiterated its view that 
government systems were unproven at the time when the phase 2 education programme was set up. Thus:

 As the largest donor to the sector at the time and launching a very comprehensive programme, the choice 
was for a parallel structure but closely integrated with GOM systems. Based on an assessment of 
government procurement, for instance, it was decided to use government rules for works from the outset 
while a modified system was adopted for goods and services. There is a tendency to forget that many 
improvements in GOM systems and procedures are of a recent nature.
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Scope
The ToR for this evaluation require attention to the aid modalities used in the Danida 
programme, and the coherence between them (ToR, §5). Judgments in this area require 
special care. As one of the evaluation’s working papers noted: what is considered to be con-
temporary best practice was practically unthinkable during the 1990s, given the stage both of 
Mozambique’s development and the composition and nature of the donor environment 
(WP08). In all the Working Papers, the evaluation paid special attention to the modalities 
that were adopted, and how these evolved over time. The Perception Study also reports on 
these issues (see Perception Study, and more details in the annexes for Tete and various 
sectors). Often the details are complex, as are the interactions between different actors, 
including different aid agencies and stakeholders with different interests on the govern-
ment side. This section takes stock of the current balance between aid modalities in the 
programme, and notes some of the themes that emerge from our review of this topic.

Evolving “good practice” on aid modalities
The Paris Declaration (2005) encapsulates current thinking. It does not set targets in 
terms of, say, budget support vs. project modes, but it does reinforce previous guidance 
about harmonisation among donors and alignment with government systems as well as 
government strategies. It does set targets for increasing the use of programme-based 
approaches, reducing the number of separate programme implementation units (PIUs) 
and for delivering aid through government systems. Aid agencies – EU members in par-
ticular – are also seeking to achieve a better division of labour, by reducing the number of 
sectors each agency is involved in.

Danida’s profile of aid modalities
In 2004 Danida commissioned a report on its aid modalities in Mozambique (MFA, 
Danida 2004). Table 8.3 shows the balance between different modalities that was found 
in 2003. The report noted that it was not possible to obtain comparable figures for earlier 
years so as to study trends in detail. Nevertheless these figures are revealing. A first com-
ment is that the trend level of general budget support is understated: the disbursement of 
financial support in 2003 was less than half of the average level for the previous five 
years. A snapshot for 2002 or earlier years would have shown a correspondingly higher 
share for budget support, and therefore also for the share of Danida funds disbursed 
through the Ministry of Finance. 

The most striking findings are (a) that such a high proportion of disbursements were 
through projects and individual components of Sector Programme Support; and (b) that 
the proportion of funds disbursed through the Ministry of Finance was so low. Prima 
facie, this was at odds with Danida’s global policy, also cited in the modalities report:

52) From “Modalities for the Management of Danish Bilateral Development Assistance.” 2003. MFA, 
Danida, p. 10.
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This configuration of aid modalities was the result of a whole series of separate decisions 
in the course of choosing Danida’s areas of intervention and then designing specific inter-
ventions. Such decisions were influenced over the years by Danida’s concern for separate 
visibility, by perceptions of fiduciary risk, by scepticism about the ability of government 
systems to deliver resources effectively to sector and provincial levels, by a reasonable 
belief in the value of maintaining a mix of modalities, and by a readiness to do things in 
a different way than other donors. The evaluation’s detailed sector reviews show that not 
all choices were equally effective and decisions were not always consistent across sectors. 
Dilemmas are made more difficult by weak capacity on the government side (though this 
is a reason to support government systems as well as to be wary of them) and by mixed 
signals from government stakeholders, where sectoral and provincial interests may prefer 
to maintain direct access to aid, rather than rely on the Ministry of Finance system.

Nevertheless, this allocation is a cause for concern. A particular challenge should be to 
move much more of Danida’s aid on budget (in the sense of being integrated with all 
phases of government budget preparation and implementation, not merely reflected in 
budget documents). This is not simply a matter of making more use of budget support; it 
is equally important to move project aid on budget. 53) Future strategy should also recog-
nise that such a plethora of separate interventions (albeit conceptually linked in a sector 
programme) magnifies Danida’s administrative burden, and makes it more difficult for 
Danida staff to attend to the analytical work and sector dialogue that are increasingly 
important. As well as revisiting the allocation between modalities, the programme needs 
to be streamlined, within as well as between sectors. There is a strong impression that, 
despite good intentions, Danida’s efforts in Mozambique are being spread too thin.

The RDE’s response to the draft evaluation report pointed out that the composition of 
the Mozambique programme has significantly changed since the ‘snapshot’ shown in 
Table 8.3. Allocations for 2007 and 2008, for example, make more use of government 
systems, not only through budget support but also in allocations for pooled funds in agri-
culture, education, health, public sector reform and HIV/AIDS. RDE also offered evi-
dence of streamlining: Danida has recently moved out of supporting tax reform, is on its way 
out of Energy, and has launched a reprogrammed and much tighter Education programme.

53) On this topic see Mokoro 2008a, 2008b, and Warren-Rodríguez 2007. Danida’s own distinction 
between “ integration” and “reflection” on budget is echoed in these studies.
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Scope
The ToR show a general concern with the effects of Danish aid on Mozambican capacity, 
but also pose the following specific questions:

Again, capacity development was one of the issues reviewed in all the sector Working 
Papers. In addition, WP12 reviewed the way in which Danida’s use of TA evolved over 
the evaluation period. This section first comments on capacity development in the pro-
gramme, then summarises the evaluation’s findings on the use of TA.

Capacity development
All commentators highlight the scarcity of skills and the weakness of government institu-
tions at the end of the war. Danida made the strengthening of capacity a central objective 
in most of its interventions. Initially this was often seen in terms of the skills needed by 
individuals, but there was growing appreciation of the need to address capacity develop-
ment in broader institutional terms. The evaluation’s sector reviews find that the main 
Danida-supported programmes – in Tete and elsewhere – made substantial efforts to 
build up institutional, organisational and technical capacity through training, and 
through other forms of capacity development. For some programmes (e.g. justice, envi-
ronment) capacity development could be seen as the central objective. The context is dif-
ficult, because of the scarcity of skills, high turnover of staff, and the fragility of institu-
tions. Danida’s tendency to stay involved with particular sectors, programme and partner 
institutions is a positive factor, and Danida has made significant contributions to institu-
tion building and capacity development in its general programmes, as well as in its sup-
port to public finance management and public sector reform. 

Technical assistance
Throughout the evaluation period Danida supported a relatively large contingent of long- 
term technical assistance personnel (TA), and such TA were usually an ingredient of its 
main programmes. For most of the period they were seen as essential, not only in an 
advisory or capacity development role, but also to keep programme implementation mov-
ing and to ensure satisfactory financial management and control. Perceptions on TA are 
highlighted in the Perception Study. The general perception is that most TA were of high 
quality and made a significant contribution. 54) However, there are also concerns that an 
early approach to TA that was appropriate – even inevitable – in the circumstances of the 
early 1990s, became less appropriate over time. Partly this was a result of evolving cir-
cumstances in Mozambique, where government capacity was slowly increasing. But it 

54) One commentator on the draft version of this report pointed out that many of the interventions that the 
evaluation has singled out as effective (see Chapter 9) were heavily dependent on TA for their 
implementation.



115

also reflected a wider appreciation of the possible disadvantages of maintaining separate 
aid delivery mechanisms that were dependent on TA and difficult to reconcile with coun-
try ownership (reducing dependence on long-term TA was one of the early rationales for 
sector-wide approaches). 

Danida’s own policies on TA evolved during the period. The approach summarised in 
Knowledge and Attitudes (MFA Danida 1998) made clear that the role of TA in manag-
ing programmes on Danida’s behalf was primary. A cross-country study of Danish TA 
policy and practice (Boesen 2001) found that Danida’s aspirations to give TA a more 
clearly developmental role were being thwarted by the de facto requirement that they 
should continue to be programme managers on Danida’s behalf. The present evaluation 
found that the same problem persisted after 2001. There were some innovations, and 
efforts to involve host institutions more fully in the selection and management of TA, but 
Danida did not adapt its TA formula as much as it could have. 

Not until 2005 was there a decisive change in Danida policy, reflected in Technical 
Assistance in Danish Bilateral Aid (MFA Danida 2005a). These guidelines seek to do 
away with the double role of advisers, making them clearly responsible to the host institu-
tion; TA is to be more clearly demand-driven, and its costs are to be fully and transpar-
ently incorporated in programme budgets; and much greater flexibility in programme 
design should allow TA inputs to be tailor-made for local context and requirements. This 
new approach came at the end of the evaluation period, and will take time to work 
though, but there have already been important changes in the working arrangements for 
Danish TA in Mozambique and a reduction in their numbers. Ultimately, as Boesen 
pointed out, a real change in the way TAs are deployed requires parallel changes in the 
modalities for delivering aid. Danida’s continued willingness to provide TA, allied to its 
accumulated experience of Mozambique, can be a distinctive contribution, but increas-
ingly the challenge will be to make such TA part of joint donor support to country-led 
capacity development efforts.

In the course of 15 years there were some major changes in the way Danish aid is man-
aged. These are reviewed in Working Paper 11. In 2003 the Embassies in Danida’s pro-
gramme countries took on much greater decentralised responsibility for country-level 
strategy and administration of the programme. This was accompanied by a system of 
agreed work plans (performance agreements) to be monitored by the quality assurance 
section (KVA) of the MFA. This was a major change, and most observers regard it as 
positive. (But some observers with relevant experience argued that, in practice, the RDE 
had considerable autonomy in the 1990s, when communications were less rapid and the 
embassy was often left to its own devices.) 

The nature of management demands has changed in other ways. In particular, aid man-
agement in Mozambique now involves much more collective effort among aid agencies 
(the harmonisation agenda) and this changes the balance of activities and the skills 
required, both at RDE level and amongst other programme staff. The 2003 decentralisa-
tion took place without an increment in RDE staffing – instead, the number of profes-
sionals in post in Maputo actually declined. This was one of a number of factors adding 
to pressure on the administration of the programme. The 2005 Annual Report (F286) 
describes the pressures that arose in 2004 from a combination of consular issues (impris-
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oned Danish citizens), the Zambézia affair, and discontinuities in staffing. Urgent diplo-
matic and administrative matters were preventing the Embassy from staying on top of 
developments in the reform processes. The report rightly observes that: The balance will 
only be re-established when the scope and complexity of program has been adjusted to 
the staff resources now available. The cross-cutting issues reviewed in this chapter 
(accountability, aid modalities, TA) are all relevant to this issue of balance.
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This final chapter:

main evaluation questions stipulated in the ToR. 

Offering a verdict on one donor’s entire programme over a period of 15 years again raises the 
challenges of methodology that were mentioned in the first chapter. There is no straight-
forward way to add up assessments for different sectors/components of the programme. 
Contexts vary enormously (including in the degree of difficulty of what is attempted, and 
the ease of measuring what is achieved). It is usually much easier to identify effects than to 
quantify them. Moreover, it is impossible to know what would have happened in the absence 
of Danish aid (the counterfactual), nor was there scope to compare this country programme 
in detail with Danida’s programmes in other countries or with other donors’ programmes in 
Mozambique. 55) However, this chapter tries to make clear both the logical reasoning and 
the evidence base that have formed the evaluation’s judgments.

The aid programme under evaluation has been an important part of the life and work of 
many people. It should be stressed that this is not an evaluation of individuals or of per-
sonal performances. The evaluation team has been impressed with the sincerity and dedi-
cation of the overwhelming majority of those engaged in the Danida programme in 
Mozambique (Danes, Mozambicans and others), and its findings are intended to be con-
structive.

The standard OECD/DAC criteria cited in the ToR are the main reference points for the 
overall assessment. However, there also needs to be a judgment on the consistency and 
coherence of the programme elements. Did the Danish programme add up to more than 

55) However, the Perception Study is helpful in that many of the judgments offered involve an implicit 
comparison of Danida’s performance against other donors’. An element of comparison with what other 
donors were doing is reflected in the sector/component reviews for this evaluation (see Working Papers), 
and the team has also been able to draw on the experience of evaluating Denmark’s assistance to Uganda 
(Mokoro 2006).
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the sum of its parts? Did it enhance, or conceivably detract from, the other things that the 
government and donors were doing? Accordingly, the next part of this chapter considers the 
overall programme against each of the DAC criteria, plus coherence, in turn. The chapter 
then returns to the overall evaluation question highlighted at the head of this chapter, and 
considers, in particular, the lessons that should influence future cooperation.

Overall assessment/impact

An assessment of Mozambique’s general performance and the overall contribution of aid 
was given in Part II of this report. The evaluation concluded that the overall contribution 
of aid to Mozambique’s performance has been positive. Aid has played a substantial role 
in the rehabilitation and subsequent development of the Mozambican economy since the 
peace accord of 1992. It has also been a conduit for ideas and technical know-how. Aid 
made a significant contribution to political stability as well as to economic growth and 
poverty reduction.

However, Chapter 4 also noted the down-side to aid, and some of the problems that may 
arise from its volume, from the prominent role that donors play in the political economy 
of Mozambique, and from the modalities adopted. When giving Danida a share of the 
credit, the evaluation also needs to consider to what extent Danida contributed to, or 
helped to mitigate, these problems in aid effectiveness.

The present focus is on the Danish contribution. Given the positive verdict on combined 
donor assistance to Mozambique, a negative verdict would imply that Danish aid was, on 
balance, significantly less effective than aid as a whole. This could be the case if the spe-
cific interventions financed by Denmark were ineffective, or if Denmark contributed dis-
proportionately to the negative effects of aid. Danish aid did include a number of unsuc-
cessful interventions, and, as discussed below, there are ways (with hindsight) in which it 
could have been made more efficient and effective. But the evaluation’s overall judgement 
is that Danish aid has generally been of high quality, and that Denmark made a valuable 
contribution to Mozambique’s progress.

56) Source (for all the DAC definitions): OECD/DAC 2002, Glossary of Key Terms in Evaluation and 
Results Based Management. (See Chapter 1, Box 1.2).
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Against each of the evaluation criteria that follow, the next paragraphs explain the evalu-
ation’s overall judgement, and draw attention to Danish programme elements that seem 
to be problematic or to have some special merit. This analysis of exceptional elements 
contributes to the identification of lessons learned.

Any evaluation has the advantage of hindsight. In Mozambique, Denmark chose to work 
in some difficult sectors and components (e.g. agriculture, governance, environment) and 
in the more deprived and difficult provinces of Mozambique (notably Tete). Especially 
during the 1990s, the Danish programme was often innovative. An ambitious pro-
gramme cannot be expected to get everything right, and the evaluation’s criticisms 
should be seen from that perspective. Moreover, some of the things criticised were stand-
ard practice in their day, and much of the evidence for this critique comes from Danida’s 
own evaluations and reviews.

Relevance

Mozambique’s explicit poverty reduction strategies (the PARPAs) were available only in 
the second half of the period. GOM planning and prioritisation has tended to be weak. 
Different interests are expressed by different government agencies, and GOM has not 
been very assertive about the priorities that donors should follow. This has left aid agen-
cies with considerable freedom of manoeuvre. However, Danida was always careful to 
link its activities to GOM priorities, and most of the interventions Danida supported 
were clearly relevant to the relief and reduction of poverty. (Harmonisation with other 
donors is considered later, under the heading of coherence.)
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Overall, the programme is judged very relevant. The evaluation highlights: 57) 

As strongly relevant elements:

floods of 2000).

etc) destroyed in the war.

particular on capacity building in these sectors.

extent of this focus should not be exaggerated).

budget support.

municipalities) and the disposal of hazardous wastes.

public sector reform.

As weakly relevant or irrelevant elements:

Most of the cross-cutting issues and priority themes have already been addressed in the pre-
ceding chapters (e.g. governance, environment and the private sector in Chapter 7, HIV/
AIDS and gender in Chapter 8). In brief summary:

governance, human rights and democratisation has, characteristically, 
been one of the strengths of the Danish programme.

environmental management issues, and in 
particular to efforts to strengthen national capacity in this field.

private sector interventions under the Private Sector Development 
programme and ADIPSA have, at best, been weakly relevant, because they do not 
address the fundamental constraints in the private sector environment.

children and youth is not strongly advertised within 
the programme, much of the programme (including the education, health and HIV 
and AIDS interventions) is highly relevant to this target group.

HIV and AIDS mainstreaming has been 
highly relevant (although all donors were slow to react to the scale of the epidemic). 
Less obtrusively, Danida has also used a variety of approaches to mainstream gender 
across its programmes. Success has been mixed (with particular success in the 
education sector), and there is scope for stronger linkages between gender and HIV/
AIDS approaches.

57) This is not meant as an order of priority; items are listed in roughly chronological order. The same point 
applies under the other criteria in this chapter.
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An important caveat: relevance does not guarantee effectiveness, which is the next criterion 
for consideration. (For consideration of how the Danida programme sought to adapt and 
remain relevant over time, see Section 9.3.)

Effectiveness

Overall, the programme is judged effective. As would be expected, not all elements were 
equally effective. The evaluation highlights:

As strongly effective elements:

social and physical infrastructure in Tete, and support to the recurrent costs of 
education and health; macroeconomic support and debt relief.

 58) elements that stand 
out as effective include support to capacity building, to the expansion of access to 
services, and strengthening of management.

Programme Aid Partnership scheme and its associated mechanisms of government-
donor dialogue.

As ineffective elements:

privatised; support to semi-industrial fisheries.

Management, and the Greater Maputo Area planning initiatives.

Some programmes were less effective than was hoped. This applies to agricultural sup-
port and ProAgri, to the environmental management programme, and Danida’s support

58) Although design and implementation problems tended to limit the effectiveness of the second phase of 
 education support.
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to governance and justice. 59) In each of these cases, however, Danida was engaged with 
many other actors in sectors that were important but inherently difficult. There were 
important elements of success in each case, and work that can be built on.

Efficiency

Overall, the programme is judged efficient. As would be expected, not all elements were 
equally efficient, and the evaluation noted a number of systemic factors which (positively or 
negatively) affected the overall efficiency of the programme. There is room for improve-
ment in the overall efficiency of the current programme, particularly by streamlining and 
sharpening its focus while improving the balance between the different aid modalities used.

A number of factors have worked towards enhancing the efficiency of the programme or 
key elements within it. These include: the geographical focus on Tete (although the syn-
ergies between different elements of the programme were not as great as expected); atten-
tion to recurrent cost as well as capital cost requirements; the strong focus on improving 
planning, budgeting and monitoring capacity in both education and health with corre-
sponding efficiency gains to the sectors (i.e. better services being delivered for less cost).

Special mention should be made of elements which had multiplier effects – influencing the 
efficiency and effectiveness of other aid and development programmes. This category 
includes the strengthening of planning and budgeting systems mentioned in the previous 
paragraph. In addition, Denmark’s economic advocacy for Mozambique, its pioneering of 
debt relief, and its role in developing the PAP system of budget support and dialogue all 
had indirect benefits above and beyond the direct effects of Danish finance. In environ-
mental management, the five cities project in northern region had a significant multiplier 
effect. The pooled funding of drugs has resulted in important efficiency gains for the health 
system. Recent work on low-cost school construction also promises large efficiency gains.

A number of factors also served to reduce the efficiency of the programme. The tying of 
financial support in the 1990s was inefficient. The maintenance of parallel project and 
programme accounting systems has often been less efficient than alternatives. Dispro- 
portionate reactions to some accountability problems have been inefficient. More broadly, 
Danida has not carried through the degree of concentration and streamlining (between 
and within sectors) that its strategies have called for.

59) As already noted, the legal training component was certainly effective, but broader objectives related to 
law reform and institutional development of the sector proved more difficult to achieve.
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Sustainability

In recent years, the programme aid partnership has recognised, in effect, that sustainabil-
ity needs to be considered at an aggregate level. Mozambique remains an extremely poor 
country which should attract aid for the foreseeable future. For the time being, 
Mozambique’s partners are, among other things, supporting the recurrent costs of basic 
services which in due course will have to be financed out of the country’s own revenues. 
The sustainability of aid overall depends on linking it to coherent macroeconomic and 
budgetary planning at national level.

In general, Danida’s interventions have been strongly influenced by the concern to achieve 
the “continued long-term benefits” that form part of the DAC sustainability definition. 
This is reflected in a systematic preference for working with government institutions rather 
than in free-standing projects, and for linking interventions to coherent national and sector 
policies, where these exist. There have been strong components of training, capacity build-
ing and system development, although such efforts have had to contend with high staff 
turnover and, on occasion, changes in the structure or priorities of the organisations 
Danida has worked with. (Also, in some cases the development of Danida-specific systems 
militated against sustainability.) Danida’s concern for sustainable results is also reflected in 
its commitment to long-term support for Mozambican institutions (an approach which 
characterises its efforts on governance and on environmental management).

When Danida was expecting to exit the health sector in Tete, it planned an exceptionally 
long phasing out (Four to eight years) in order to ensure sustainability. (In energy, by 
contrast, there was less anticipation of the likely exit. 60)

60) The hiatus between country strategies made it more difficult for Danida to be decisive and transparent 
in its intentions for the energy sector.
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Coherence and complementarity

The five main DAC criteria discussed so far can be applied equally to all the sub-ele-
ments of the programme. However, judgements on coherence have to take account of 
other elements of the Danida programme, and also the fit between Danish-supported 
activities and those undertaken by other donors and by GOM itself. As a result, activities 
that are, in themselves, effective may still fail the test of coherence. On the other hand, 
activities that particularly enhance the efforts of other actors will score highly on coher-
ence.

On the coherence and complementarity of the Danida programme, the evaluation high-
lights as notably positive aspects:

in sectoral and national plans.

programmes. 

61)  Efforts to streamline and rationalise donor programmes in Mozambique are guided by concepts of 
complementarity and division of labour. These are described as follows in Danida’s Aid Management 
Guidelines Glossary: Complementarity (often  also  referred  to  as  division  of  labour). Donors divide 
sectors and thematic areas among themselves with a view to avoiding the crowding of donors in 
particular  sectors  and  areas. The  consequence  will  usually  be  that donors  end  up  focusing  on  a  
relatively  limited  number  of  areas  or  sectors  and sometimes  have  to  even  disengage  from  some  
areas  or  sectors. The  Nordic  Plus donors  have  formulated  a  set  of  complementarity  principles. The 
key principle  is that the Nordic Plus donors will be guided by the partner country in the division of 
labour and the selection of areas/sectors. (MFA Danida 2006b).
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 (e.g. justice) that were under-served by other donors.

dialogue between GOM and the Programme Aid Partners.

donor programmes.

On the other hand, there are contextual factors that make coherence and complementa-
rity difficult to achieve. The weakness of GOM institutions and poorly articulated GOM 
plans make useful alignment with national policies more difficult, while the number and 
variety of active aid agencies adds to the challenges of harmonisation.

There have been a number of shortcomings in Danida’s efforts towards harmonisation, 
alignment and strategic coherence, notably:

in, despite the intentions of successive country strategies.

projects; a related tendency to spread activities too thinly across some sectors (e.g. 
agriculture); the accumulation of unwieldy numbers of active projects.

disbursement, and not to join fully in joint donor funding mechanisms.

These problems were not helped by the hiatus in strategic planning for the Danida pro-
gramme after the expiry of the 2000-04 strategy. The next section considers the closely 
related question of how well Danida has adapted to changing circumstances and require-
ments over time.
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Responding to changing needs and circumstances
The overall evaluation question (repeated above) highlights the responsiveness of Danish 
aid to changing circumstances and demands. To repeat, the evaluation’s judgment for the 
evaluation period as a whole is clearly positive. However, the evaluation also concluded 
that Danish aid adapted more successfully through the 1990s than it has done in more 
recent years. This section discusses how and why this was so.

Chapter 5 (Box 5.4) drew attention to the contrast between the optimism of the 1990s 
and the uncertainty of the 2000s. The contrast is reflected in the Perception Study find-
ings on how Danida is viewed as a donor (see Box 9.1). 

The reasons for the difference are both internal and external to Danida. The context in 
the 1990s was in some ways simpler. Needs were immense and obvious; it was not diffi-
cult to find useful things to do. In practice, Danida allowed the country programme con-
siderable freedom of manoeuvre. The weakness of GOM institutions was a concern, but 
this too allowed room for manoeuvre. The aid landscape was less cluttered, and Danida 
was one of the first of the bilateral donors to grapple with issues of aid coordination and 
effectiveness. The Danish programme had a positive influence that was more than pro-
portionate to its size.

In the 2000s (the PARPA era), Mozambican priorities and strategies were, in principle 
better articulated, and Danida contributed to systematic efforts to align overall aid better 
and make it more effective. But Danida became somewhat marginalised from these 
efforts by a combination of (a) often setting a high threshold for use of government 
implementation systems or involvement in donor pools; (b) the distraction of fire-fighting 
diplomatic and accountability issues; and (c) the related delay in reformulating the coun-
try strategy. This delay was ostensibly so as to align with the new PARPA, but was also 
influenced by the demands of crisis management, and meant that the strategy was not 
reformulated after MFA’s decentralisation of more responsibilities to Embassy level  
(see Chapter 5 and Section 8. 8). The sense of uncertainty was exacerbated by the back-
ground of changing political scenery in Denmark, which made Danida less willing to 
take risks in Mozambique. Danida continued to make a number of distinctive and valua-
ble contributions to the overall aid effort during this period, but it was less self-confident 
and less influential than before.

It is important to note that, in both periods, the areas where Danida most clearly made a 
distinct difference (i.e. clearly added value to the overall donor effort) were not necessar-
ily things which themselves spent a lot of money. Nor did influence necessarily depend 
on the “visibility” of Danida’s activities; Denmark’s influence via the programme aid 
partnership is an important case in point.

Danida’s ability to adapt was constrained by a number of tensions and contradictions in 
its objectives and approaches, which are revealed in the following patterns:

programme;
 a sensible desire to retain a portfolio of implementation modalities, but sometimes 

being too reluctant/slow to participate fully in joint donor efforts;

and didn’t (at least until recently) resolve the dilemmas of contradictory tasks 
imposed on TA personnel; 
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disbursement systems which have their own risks, and to rigid enforcement of 
accountability, sometimes at a disproportionate cost; 

differently from other donors, but not always enough reflection about Danida’s own 
approaches.

62) Several commentators on the draft report took these perceptions on visibility as negative. They pointed 
out, correctly, that visibility should not be confused with influence, and that there are many examples of 
progress that has resulted from unobtrusive persistence. The evaluation is happy to clarify that the 
“visibility” perceptions it reports were not expressed in a negative sense: Danida was seen as donor that is 
not unduly concerned with “attaching a Danish flag” to its activities. The evaluation sees this as a 
positive attribute.
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On this last point, it was clear that Danida has generally been a self-conscious and reflec-
tive donor, and that considerable learning took place, both in Mozambique and for 
Danida generally. But the evaluation found that some opportunities to learn from experi-
ence were not fully exploited. It found less evidence than expected for the transfer of 
learning from Danida’s provincial activities to inform central programmes. There were 
some cases (e.g. the planning of the second phase of education support) where available 
lessons from earlier phases were not taken on board. More generally, it is unfortunate 
that programme preparation documents did not routinely include a section on lessons 
learned from earlier experience. Monitoring and evaluation of a number of programmes, 
and the documentation of their results, could have been stronger. Given the emphasis on 
capacity building, it is a pity that criteria for monitoring success were rarely established. 
Project Completion Reports (PCRs) were not always available, and in any case many les-
sons need to be captured earlier in the process.

The Working Papers, and the main chapters of this report, include many specific and 
detailed findings and lessons. This section highlights some general lessons that cut across 
the programme.

The constraints of context and the limits of influence
In terms of government capacity and government leadership, Mozambique has been a 
difficult environment for aid agencies. Donors increasingly realised that Mozambican 
ownership is an essential ingredient for success, but there are numerous examples where 
efforts were frustrated by the absence, or the weak capacity, of a needed partner.

There are also the country-specific constraints of political circumstance. For example, 
Mozambique achieved a remarkably successful transition from war to peace, and to a 
democratic framework – but one in which the possibilities of a democratic change of  
government are in fact limited. As noted in Part II, aid agencies, including Danida, may 
wish for a different configuration, but political change is slow, and external influence is 
limited. So donors need (a) to take a long and realistic view of what they can hope 
achieve, and how fast; (b) to be more systematic in analysing the stakeholder interests 
involved; and (c) to work with a range of partners on the Mozambican side (i.e. seeking 
to strengthen civil society and the GOM’s domestic accountability, as well as working to 
strengthen the performance of the GOM itself). 

On concentration and focus
The evaluation found that a common weakness in the Danida programme is a tendency 
to spread efforts too thinly. This applies to what is done within sectors, not just the 
number of sectors as such. The following example is from agriculture:
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The evaluation supports two conclusions: 

(a) That a more concentrated and focused overall programme would indeed be more 
effective, and more efficiently managed (the same applies to programmes at sector 
level).

(b) But it is extremely difficult to achieve. Danida has been preaching this doctrine at 
least since the 1988-93 programme63) (i.e. for two decades). Although there has 
been some progress (and Danida is internationally recognised as one of the more 
focused donors – see the Perception Study summary of OECD/DAC peer reviews), 
there must be very deep-seated reasons why concentration on fewer sectors is so 
difficult to achieve.

This remains a major challenge to address going forward. It is at the root of issues about 
overstretched management. It is linked to the desire to present a balanced and attractive 
Danish aid portfolio to home constituencies (see Box 9.2), and to political decisions to 
enter or remain in particular sectors. Exits are difficult – partly because there will always 
be Mozambican stakeholders who want Danida to remain in a sector, partly because of 
legitimate concerns to exit gracefully and with attention to sustainability.

Persistence and staying engaged
There is great merit in Danida’s persistence and willingness to stay engaged with the 
same partners, sectors and issues over long periods. For example:

Sustained support to sectors over the years has also been a very important contribution 
and is seen as extremely valuable by the Mozambican government. The long-term 
interventions in both education and health have made it possible to make a real impact 
on service delivery and to play a major role in strengthening planning and management 
systems for both sectors, with most impact being felt at provincial and district level. 
(WP03)

63) The guiding principles for project aid – the validity of which has most recently been confirmed during 
the aid negotiations in November 1987 – require that: “support should be concentrated on a smaller 
number of better funded projects, especially in the sectors of agriculture, water supply and fisheries” (from 
1988-93 strategy (F399), translation from Danish).
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following example of persistence is taken:
 Notwithstanding this critique, something positive did finally emerge. When the Inter-

Ministerial Law Reform Commission was established as the successor to the Law Reform 
Commission, Danida’s own judgement was that its very existence was a “major success 
of long-standing support and advocacy through Danish programmes focussing on the 
justice sector” and that it had “taken over six years of nurturing for the law reform 
priority to grow from an understaffed MOJ technical body…to a high level…Inter-
Ministerial Commission…and professional Technical Unit” (F1042). The present 
evaluation largely agrees with this judgement. (WP08)

 More than in any other sector, some of the areas where Danida has been less successful 
must also be seen as a consequence of the fragile context within which they and other 
development partners have operated. It should be noted in this respect, that Danida’s 
commitment in sticking with issues is seen as a sign of strength and is appreciated. 
(WP08)

Context
Danida’s future support to Mozambique will take place against the background of the 
donor community’s increased aid commitments, especially to Africa. These are linked to 
international peer pressure to make aid more effective (the High Level Forums in Rome 
(2003) and Paris (2005) will be followed by Accra in 2008). Denmark’s own level of 
interest in Africa is high, as indicated by the recent Africa Strategy (Government of 
Denmark 2007) and the ongoing Africa Commission. 

In Mozambique, needs will remain great; there are possibilities for positive economic and 
political developments, but there are sure to be difficulties in the aid relationship too – 
not least around issues of governance, corruption, and equality.

Although Mozambique is a congested aid arena, Denmark, with its long relationship, has 
much to offer. The room for manoeuvre in reshaping the Danida programme is con-
strained by ongoing commitments, but this reinforces the need to have a clear long-term 
strategy, and not to move forward in an ad hoc way. Box 9.2 draws attention to the links 
between internal and external coherence of the Danida programme.

The evaluation’s recommendations take these background factors into account. They 
mainly take the form of good practice guidance for the next country strategy, and 
beyond.

Recommendations 
Lesson learning: Danida should be more systematic in ensuring that the lessons of experi-
ence are built into successive phases of programme design. This would include: explicit 
consideration of lessons learned in programme documents; more systematic identification 
and monitoring of performance criteria, including those that relate to capacity develop-
ment; and strengthening the system of PCRs and interim progress reports.

Country strategy: There has, rightly, been a shift in emphasis from bilateral to multilateral 
consultations between Mozambique and its aid partners, both at sector and macro levels. 
The need for coherence among all aid partners changes the way an individual donor’s 
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programme and strategy are viewed (see Box 9.2). It is right to draw performance indica-
tors primarily from the strategy documents of the partner country. Nevertheless, it 
remains important for the Danida programme to be guided by a long-term strategy, gov-
erning its objectives, areas of intervention, approach to aid modalities and so forth.

On the concentration and focus of the country programme: it is right to reduce the number 
of sectors. However, the challenge of streamlining goes further. It requires reviewing the 
internal coherence of activities in the sectors that are retained. In particular, it is impor-
tant to strike a balance between staff-intensive project activities and the pursuit of 
broader support and policy objectives through pooled donor approaches, including sector 
and general budget support. This aspect should be explicitly addressed at the level of each 
sector component in the programme. (See also the recommendations on modalities 
below).

On areas for continued Danida involvement: it is not the evaluation’s role to design a com-
plete strategy, but in light of the need to reduce the number of main sectors, the follow-
ing views are offered: the decision to exit from energy should be upheld; Danida should 
remain involved in agriculture, because of the sector’s importance, Danida’s accumulated 
experience, and the tendency of other donors to neglect it; if Danida is serious about con-
centration in line with EU commitments on the division of labour, it will not be able to 
justify continued direct involvement in both the education and health sectors64). 

64) Indirect support could continue through a silent partnership with another donor and/or through general 
budget support. 
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Denmark’s continued involvement in governance and justice is particularly important, 
because of the subject matter, and because of Danida’s accumulated experience and abil-
ity to be one of the leading agencies in this sphere. Gender and HIV and AIDS will 
undoubtedly remain as themes, and stronger links between them should be developed. 
Danida should continue to work at provincial as well as central level, but in harmony 
with government systems and with attention to the links between the different levels of 
its involvement.
 
On aid modalities: the evaluation agrees that the choice of modality should be driven by 
practical considerations, and that there needs to be a balance between modalities. The 
next country strategy should explain more clearly how different modalities will comple-
ment each other in the pursuit of the programme’s objectives. For example, work on gov-
ernance issues (and in other sectors) is linked to the performance targets that are linked 
to general budget support or to sector budget support. Danida should adopt a stronger 
presumption in favour of working with joint donor approaches, and disbursing through 
country systems. It should seek to ensure that a much higher proportion of all its aid is 
on-budget at all relevant stages of the budget cycle.

On staffing and TA: changes in the aid environment also imply the need for different 
skill sets and activities from staff (project management requires different expertise from 
running broad sector programmes and participating in harmonised management and 
dialogue). The new approaches to TA that were inaugurated in Danida’s 2005 guidelines 
are appropriate and should be followed through; as this report has noted, there are corre-
sponding implications for the way Danida projects/programmes are designed and man-
aged. 

On accountability and corruption: Danida should continue to be vigilant, and continue to 
work to strengthen government systems (and civil society demands for accountability); 
at the same time, it should try to minimise stop-go effects by applying graduated and 
proportionate responses to accountability problems; it should not misuse budget support 
as a short-term political or diplomatic lever.

On public understanding: concerns about how the aid programme may be viewed in 
Denmark have been one of the sources of uncertainty in recent years. It is important to 
raise public understanding about the practicalities, the politics and the benefits of aid.
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Working Papers 
The following Working Papers were prepared by the evaluation team (and are published 
on CD-ROM alongside this report):

WP01: The Political and Social Context (Martin Adams)
WP02: Agriculture, Rural Development and Fisheries (Martin Adams)
WP03: Danish Assistance to Education and Health (Muriel Visser-Valfrey,  
   Amélia Cumbi)
WP04: HIV/AIDS – Danish Contribution to Mainstreaming in Mozambique  
   (Kerry Selvester)
WP05: Danish Aid to the Energy Sector (Mette Visti)
WP06: Environmental Management (Martin Adams)
WP07: Public Financial Management and Reform (Alex Warren-Rodríguez)
WP08: Justice, Governance, Democratisation and Human Rights  
   (Simon Norfolk, Alicia Calane)
WP09: Private Sector Development (Ann Bartholomew)
WP10: Geographical Pattern of Danish Assistance and Danish Aid to the Province  
   of Tete (Amélia Cumbi, Alex Warren-Rodríguez) 
WP11: Management of the Danida Programme (Mette Visti)
WP12: Technical Assistance and Capacity Development (Ferry Philipsen)

Perception Study (Ann Bartholomew, with Amélia Cumbi, Alicia Calane, et al.)

F-series Documents
The F-number references refer to the documents collected during the Pre-study65), and 
listed in full in the revised Annex 8 of that study. All the F-number documents are in the 
Pre-study CD-ROM of electronic documents. The key which follows is for documents 
cited in the evaluation report.

F-number Details       Date
F005    Agricultural Development. Province of Tete. 
    Mozambique. Project Document. MFA Danida.  January 1993
F098    Mozambique: Strategy for the Danish Development 
    Cooperation Programme: Agriculture. Report prepared 
    for Danida, Maputo, by Yussuf Adam.   1998
F116    Mozambique. Appraisal of the second phase of Danida’s 
    Agricultural Sector Programme Support. ASPS II. 
    Appraisal Report. MFA Technical Advisory Services. July 2005
F184    Semi-Industrial Fisheries Sector. Mozambique: 
    Sector Programme Support Document   July 1996
F238    Backbone Transmission Network, Phase II 
    Projektbevilling. UBK’s møde den 31. oktober 2005 
    [in Danish]      October 2006
F239    Annual Consultations: Agreed Minutes   June 1998
F240    Annual Consultations. Agreed Minutes   July 1999

65) NCG (2007) Pre-study, commissioned by MFA Denmark, and MPD Mozambique.
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F-number Details       Date
F241    Mozambique-Denmark Development Co-operation 
    Programme. Agreed Minutes. High Level Consultations. 
    Maputo 30 June-1 July 2004    July 2004
F242    Agreed Minutes of the Annual Consultations on  
    Mozambican-Danish Development Cooperation 
    Programme      November 1993
F243    Agreed Minutes of the Annual Consultations on 
    Mozambican-Danish Development Cooperation 
    Programme       April 1995
F244    Mozambique-Denmark Development Cooperation 
    Programme. Agreed Minutes. Annual Consultations  May 1996
F245    Agreed Minutes of the Annual Consultations on the 
    Mozambican-Danish Development Cooperation 
    Programme       May 1997
F246    Mozambique-Denmark Development Cooperation 
    Programme. Agreed Minutes. Annual Consultations  October 2000
F247    Mozambique-Denmark Development Cooperation 
    Programme. Agreed Minutes. Annual Consultations. 
    Maputo 27 February-1 March 2002   March 2002
F286    Format for Representation’s Assessment of Country 
    Programme End October 2004-End October 2005 November 2005
F289    Danish development cooperation with Mozambique 
    during the next country strategy cycle (2007-2011). 
    Concept note for the Programme Committee. 
    Danish Embassy, Maputo    10 June 2006
F399    Perspektivanalyse og bistandsstrategi for Mozambique 
    (Strategy for Danish Aid to Mozambique) (no cover). 
    MFA Danida      1988
F400    Landestrategi for Mozambique. Strategi for dansk 
    bilateralt udviklingssamarbejde med Mozambique (1) 
    (see F401 for English version)    November 1995
F401    Mozambique. Strategy for Danish Bilateral 
    Development Cooperation with Mozambique (2) November 1995
F402    Landestrategi for Mozambique. Strategi for dansk 
    udviklingssamarbejde med Mozambique. MFA Danida. 
    (See F403 for English version)    May 2000
F403    Mozambique. Strategy for Development Cooperation 
    between Denmark and Mozambique (2). 
    MFA Danida      May 2000
F404    Promoting shared growth through empowerment of 
    citizens and institutions. Mozambique Country 
    Partnership Strategy 2008-2011. World Bank Group 2007
F418    Project Completion Report: Tied import support/ 
    credit line to Mozambique 1993/95. Mozambique. 
    Prepared by Banco de Moçambique for MFA Danida December 1996
F420    Appraisal of Danida import support to the Government
    of Mozambique, 1994-96 (1½ pp.) 
    Karsten Nimb Pedersen     September 1994
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F-number Details       Date
F426    Project Completion Report. Tied import support/ 
    credit line to Mozambique 1993/95. Mozambique. 
    Prepared by Banco de Moçambique for MFA Danida December 1996
F429    Project Completion Report. Danish Fund for Debt 
    Relief for Mozambique. 1996. Mozambique. (1½ pp.) January 2003
F436    Balance of Payments support to Mozambique. Notits. 
    Afbinding af bistand (1) [Danish]   1998
F438    Programme Document. Final Report. Danish Balance 
    of Payments Support 1996-99. Mozambique. 
    MFA Danida      1996
F440    Aide Memoire, Joint Review of Balance of Payments 
    Support. Mission May 1998 to review support by 
    Denmark, Norway, Sweden and Switzerland  1998
F441    Appraisal of Proposal for Danish multi-year programme 
    support to Mozambique. March 22nd-April 2nd, 2004. 
    MFA Danida      2004
F442    Styrelsesmøde den 25-10-2000. Dagsordenspunkt 3.f. 
    [Programme support for the implementation of 
    Mozambique’s poverty reduction strategy] 
    Board Minutes      2000
F453    Government Agreement on Direct Budget Support for 
    the Implementation of Mozambique’s Poverty Reduction 
    Strategy. Royal Danish Embassy    November 2005
F463    Programme Document and Appraisal. Danish Macro 
    Financial Support 2000-03. Mozambique  November 2000
F516    Support Programme to Basic Education in Tete 
    Mozambique 1996-2001. Project Completion Report. 
    MFA Danida      January 2000
F545    Mid-Term Review of the Danish Support to the Education 
    Sector Strategic Plan in Mozambique. Aide Memoire  August 2005
F546    Education Sector Programme Support: Teacher Education 
    in Mozambique. David Webb. (no cover)  August 2000
F891    Draft programme document for the implementation of 
    the special fund for women and poverty in Mozambique. 
    2nd Draft: 19 April 2002    April 2002
F907    Review of Danish Support to Public Sector Reform in 
    Mozambique. Component 1. Support to overall 
    coordination, to critical components and to important 
    cross-cutting issues of the Public Sector Reform through 
    UTRESP. Final Report     April 2004
F938    Monitoring and Reducing Poverty: Policy Analysis and 
    Training in Mozambique. Final Report (covering the 
    period May 2002-December 2005)   2006
F1042   Mid-Term Review of Danish Programme Support to 
    the Justice Sector in Mozambique (2002-2005). Report. 
    MFA Technical Advisory Services – Development 
    Co-operation      August 2005
F1159   Appraisal Report. Danida Health Sector Programme 
    Support, Phase III. Mozambique. 
    9 August-6 September 2001. MFA Danida  2001
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F-number Details       Date
F1168   Sector Programme Support Document. 
    Danida Health Sector Programme Support,  
    Phase III. Mozambique. May 2002-April 2007 
    (including component descriptions).MFA Danida April 2002
F1174   Appraisal Report for HIV/AIDS and Health Sector 
    Support Programme. H-HSPS Phase IV (2007-2011). 
    MFA Danida      2006
F1206   Participation in 6th Conference for the Implementation 
    of the Dakar and Beijing Conferences (Gender). 
    Bevillingsnotits 12. November 1999 [Danish]  November 1999
F1207   Project Proposal. Participation of Mozambique in 6th 
    regional conference on the implementation of the Dakar 
    and Beijing Conferences. Royal Danish Embassy/
    UNFPA       2000
F1208   Gender Capacity Building Project at Central Level.
    Embassy Authorization Document 22.12.1999 
    [Bevillingsnotits]     December 1999
F1209   Project Completion Sheet. Gender Capacity Building 
    Project at Central Level     January 2005
F1210   Gender Capacity Building Project at Central Level. 
    Sub-Programme Component Agreement between the 
    Government of Mozambique and the United Nations 
    Population Fund     January 1999
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22 June 2007
Ref. 104.A.1.e.66.

Terms of Reference: Joint Evaluation of the Mozambique-Denmark Development 
Cooperation from 1992 to 2006

Danish bilateral development assistance to Mozambique was initiated in the 1970s. From 
1977 to 1992 total Danish bilateral assistance to Mozambique amounted to around 1.3 
billion DKK. Humanitarian assistance was a prominent part of the aid programme dur-
ing this period reflecting the fact that up to one third of the population depended on 
food aid for their survival. Other types of support were focussed on agriculture, fisheries, 
water supply and vocational training as well as rehabilitation of social and physical infra-
structure. In general, development cooperation with Mozambique during this period was 
severely constrained by the armed conflict. For security reasons most of the development 
assistance was concentrated around Maputo. Activities were also implemented in some of 
the main provincial towns, including Tete even though this part of the country was 
severely affected by the armed conflict. 

Following the implementation of the [1992] peace agreement, development cooperation 
with Mozambique gradually changed towards larger and more long-term development 
programmes within selected sectors. A Danida development assistance office was first 
established in Maputo in 1985. In 1987 the office was up-graded to an Embassy. In 1989 
Mozambique became one out of twelve countries selected for programme cooperation 
with Denmark.

The first country strategy for the Danish bilateral development cooperation with 
Mozambique covered the period from 1995 to 1999, while a second country strategy 
(2000-2004) was launched in May 2000. The second strategy included phasing out from 
the water and fisheries sector as well as from the health sector in Tete, while support to 
agriculture, energy, education and public sector reforms would be stepped up. 

The Danish bilateral assistance (including NGO-support and technical assistance) grew 
from DKK 253 million in 1999 with variations over the years reaching a peak of DKK 
414 million in 2004. The total Danish funded assistance during 1995-2006 has been 
about DKK 4.4 billion.66) During the period 1992-2006, it is estimated that the Danish 
aid contribution has constituted between two to four percent of all development aid. 

Evaluation of the Danish development cooperation with Mozambique has been part of 
various broad thematic or sector-based evaluations. A considerable number of reviews of 
individual projects and programmes, in some cases joint sector reviews, are also available. 

66) Equivalent to approximately USD 730 million using an average exchange rate of DKK 6 to the dollar.
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None of the evaluations carried out, however, have focussed on the overall strategic 
choices (e.g. choices of sectors, modalities and geographical focus) made by Mozambique 
and Denmark as far as the country programme collaboration is concerned. In other 
words: an evaluation of development cooperation between Denmark and Mozambique in 
its totality has never been carried out. 

The Strategy for Development Cooperation between Denmark and Mozambique 2000-
2004 has in principle expired. Discussions concerning future support from Denmark will 
take place within the context of ongoing efforts to formulate a joint framework for devel-
opment cooperation between Mozambique and its development partners.

Within this context, Mozambique and Denmark have agreed to carry out an evaluation 
of the development cooperation between the two countries in order to extract experience 
from bilateral cooperation and utilise this in the decision-making process concerning 
future Danish (and international) support to Mozambique. 

In the spirit of the Paris Declaration, the evaluation will be carried out as a joint exercise 
under the leadership of the Ministry of Planning and Development in Mozambique and 
the Evaluation Department in the Danish Ministry of Foreign Affairs.

In order to provide a timely and relevant input to decisions concerning the future strategy 
for cooperation between Mozambique and Denmark, the evaluation should be carried 
out in such a manner that a draft synthesis evaluation report can be available by mid 
January 2008.

The main users of the evaluation include the Ministry of Planning and Development in 
Mozambique; the Ministry of Foreign Affairs in Mozambique; members of the 
Parliament in Mozambique as well as relevant Mozambican partners (ministries, public 
and private plus civil society institutions) and the Danish Embassy in Maputo. 

In Denmark the intended main users of the evaluation are the Board of Danida, Danish 
parliamentarians, the country desk and other relevant departments in Ministry of 
Foreign Affairs, Copenhagen. 

The general public and civil society in Denmark and Mozambique will constitute sec-
ondary target groups for the evaluation.

3.1 Main purpose 
The main purpose is to evaluate achievements against the overall development objective 
of poverty reduction as formulated in the overall development strategies for development 
in Mozambique and development strategies relating to Danish development cooperation 
in general and with Mozambique. The evaluation will analyse and contribute to an 
increased understanding of how effective Denmark has been in adapting its development 
assistance to the rapidly changing conditions in post-war Mozambique.
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The evaluation will cover the period from 1992 to 2006. This period includes the transi-
tional support from 1992 to 1995 as well as the two country programme strategies cover-
ing 1995-2000 and 2000-2004 respectively. The main focus will be on the period from 
2000 onwards. The efforts, achievements and strategic choices made will be assessed 
against the contemporary context and standards prevailing at the time when decisions 
were made, and in light of the larger development cooperation efforts made by 
Mozambique and its development partners.

Danish assistance will be evaluated in light of Mozambique’s national policies, and in the 
context of activities of other donors. Assessment of long term effects will mainly be made 
at the overall level of achievements of the combined support from donors to Mozambique 
and the country’s own efforts. To the extent possible, the evaluation will also assess long-
term effects of specific Danish contributions to the development process in Mozambique.

The evaluation should feed into the process leading to the development of a new strategy 
for Danish support to Mozambique to be finalized by mid 2008 – preferably as part of a 
Joint Assistance Strategy for Mozambique. As and where feasible, the evaluation should 
make recommendations of relevance not only for Danish assistance but for all develop-
ment cooperation in Mozambique and for development cooperation with other countries 
experiencing difficult times of conflict and transition (i.e. pointing at lessons that might 
be useful in a wider context).

3.2 Specific evaluation criteria 
The five standard evaluation criteria used by the OECD/DAC will be applied in the eval-
uation, especially as far as the assessment of the Danish contribution to the development 
process is concerned. More specifically, the evaluation will therefore answer if – and to 
which degree – Danish assistance to Mozambique:

relevant in relation to country poverty needs as expressed in national 
poverty reduction strategies and sector policies and strategies? 

of other donors? 

reduction as well as to policies concerning cross-cutting issues (gender, 
environment, human rights, popular participation and good governance) and 
priority themes (children and youth, HIV/AIDS, private sector)?

effective in reaching the development objectives identified and in making 
contributions to the overall political, economic and human development of 
Mozambique - both at the national and local level - and in specific sectors?

efficient, i.e. compared to different ways of delivering assistance?

sustainable, i.e. whether strategic choices of partners, modalities and 
focus (whether geographical, sector-wide or otherwise) have resulted in increased 
and sustained organisational capacity of national and local institutions for service 
delivery and fulfilment of mandates? 
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Inspired by discussions in the OECD/DAC 67), the evaluation will comprise analyses at 
the following four levels: 

1. Context, framework conditions and effects of the combined development efforts made by 
the Government of Mozambique and its development partners: At this level, focus will be 
on describing changes in the context and the framework conditions for the Danish 
financed efforts and the development achieved as a result of the combined Government 
and donor efforts. In particular the national poverty reduction plan(s), good governance, 
general reforms of public institutions, including decentralisation of the administration, 
the legal system and control bodies and reform of legislation will constitute a significant 
point of focus in the evaluation.

2. Combined donor efforts and their effects on development trends in Mozambique: Focus at 
this level will be on the effects of the combined donor effort, including issues such as 
coordination of development assistance, partnership, alignment of support, harmonisa-
tion, government revenues (compared to total ODA), remittances, and possible negative 
effect of ODA. Questions related to the relative importance of development aid (vis-á-vis 
e.g. trade and remittances) should be discussed and likewise the implications of changes 
in the aid structure (including emergence of new donors) should be assessed to the extent 
possible. 

3. The contribution of Danish financed activities to Mozambique’s development. At this 
level, evaluation questions concern relevance and effectiveness of the assistance. The eval-
uation will document the processes and concrete results achieved through Danish efforts 
and assess – to the extent possible - the long-term effects of Danish support, not least as 
regards poverty alleviation and cross-cutting issues (gender, environment and human 
rights, good governance, democracy and popular participation).

4. Implementation modalities and follow-up to Danish development cooperation with 
Mozambique: At this level key evaluation questions include strategies used for capacity 
development at different levels, exit strategies, and the efficiency and sustainability of the 
assistance. This includes the utilisation of parallel systems vs. national systems (i.e. use of 
project, programme and financial assistance such as general budget support), adviser 
assistance, NGO assistance, accounting procedures, cost-efficiency and monitoring sys-
tems, i.e. important aspects of harmonization and alignment as reflected in different 
international declarations (Rome, Marrakech and Paris).

The focus of the evaluation – and hence the allocation of the major part of resources – 
will be on headings three and four, i.e. on the contribution of Danish financed activities to 
the effectiveness of the larger development co-operation effort and the implementation modali-
ties used in this process. Headings one and two will also be covered in the evaluation, but 
this part of the evaluation will be based almost exclusively on existing data and knowl-
edge, including a synthesis paper on existing evaluations and related studies on develop-
ment and development assistance to be prepared as an input to the main evaluation. 

67) See DAC Room Document 2: Assessing the contribution of ODA to national development results. DAC 
Network on Development Evaluation, 9-10 November 2004, Paris.
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The evaluation should include an analysis of the Danish-Mozambican cooperation from 
1992 to the end of 2006. The point of departure will be a brief description of overall 
development trends in Mozambique from 1992-95 and the Danish support during this 
period. The early stages of the development of the Mozambican parliamentary democ-
racy and the first Danish cooperation strategy would thus conveniently constitute parallel 
starting points for the more detailed studies. Further, assessment of the achievements of 
the Danish-supported activities and programmes would primarily be based on existing 
reviews of sector programme support, or (joint) evaluations carried out. The focus should 
be on the strategic levels, the dilemmas and choices faced, and the decisions (choices) 
made, not the details of the individual projects or programmes. 

The evaluation must be carried out in accordance with the DAC Evaluation Quality 
Standards (2006) and the Danida “Evaluation Guidelines” (November 2006). 

The evaluation work will comprise desk and field studies, including a perception study 
based on interviews of Mozambican and other partners68). Based on the input from the 
desk-study major key issues of debate, implementation modalities and observed results of 
the Danish assistance will be empirically founded and analysed through the perception 
study, which is to be carried out in the field by the evaluation team and which will act as 
documentation for the findings of the main report69). 

Other elements of the main evaluation will be focus-group discussions, analysis of 
national and regional statistics and poverty profiles, international development trends, 
etc. To the extent that district or regional poverty profiles can be identified, such profiles 
should be made use of e.g. in order to evaluate possible effects of geographically specific 
interventions funded by Danida. Thematic papers covering key aspects of the evaluation 
should be prepared as part of the evaluation process70) . 

68) Persons to be interviewed include representatives of different public and private institutions in 
Mozambique that have been working with Danida during the period covered by the evaluation. Civil 
society representatives – including representatives from institutions and geographical areas that have not 
benefitted from Danish assistance - should be consulted with a view to revealing their perception of 
strategic choices made (selection of sectors and geographical emphasis of the country programme). Danida 
staff who have been working with Danish development cooperation with Mozambique and 
representatives of other donors will also be consulted. To the extent possible, end users of services rendered 
by institutions that have been supported by Denmark at national and local level could and should also 
be consulted.

69) Reference is made to the methodology for the perception study carried out in connection with the 
evaluation of Danish assistance to Uganda (MFA/Danida, 2006).

70) Such thematic papers may cover e.g. general issues such as the political, economic, social and cultural 
development trends in Mozambique; cross-cutting issues (e.g. gender) or priority themes (including e.g. 
support to private sector development), but might also focus on particular sectors targeted or modalities 
used in the development cooperation.
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The final assessment (the main evaluation report) will present a synthesis of the analysis of 
the changes in the framework conditions, the changes of ODA modalities and the overall 
impact of ODA, and the evaluation of how Denmark is assessed to have responded to the 
changes during implementation of the development cooperation since 1992. Evidence of 
the concrete results will be a combination of specific outcomes at local levels, and contri-
butions to national capacity and policy development. The final evaluation report will 
present all major findings and recommendations, including recommendations deemed 
useful by the Evaluation Team for the future design of Danish development cooperation 
with Mozambique in the context of a Joint Assistance Strategy or similar mechanism for 
enhanced coordination of development efforts in Mozambique.

The consultancy team contracted to carry out the evaluation should present a detailed 
plan for how they will carry out the evaluation based on the proposed methodology for 
the evaluation in the Inception Report to be prepared and submitted to the Evaluation 
Management in October 2007. The plan should be based on the approach outlined in 
these Terms of Reference and in the Evaluation Matrix (Appendix 1).

Draft versions of the various documents (including thematic papers, the perception study 
and the synthesis report) produced by the evaluation team will be commented upon both 
verbally during workshops and in writing before being finalised.

The profound changes experienced during the period under evaluation implies that the 
context in which aid interventions were conceived, formulated and executed has changed 
dramatically from the early post-conflict years where much external assistance had a 
humanitarian character and donor emphasis was on getting things done – hands-on if 
necessary – through the stabilization and consolidation period where attention was 
increasingly paid to sustainability and to the current phase with its political preference 
for aligning and harmonizing aid behind GOM’s longer term and more difficult reform 
efforts. 

The overall evaluation question to be addressed can thus be formulated as follows: 

How has Danish aid responded to the needs of Mozambique being a post-conflict society 
in rapid transition – not just through its choice of modalities but as much through its 
choice of partners, time perspectives, geographical and institutional focus, etc. – and 
what lessons can be learned from the Danish support that may be useful for the future 
development assistance to Mozambique and other countries? 
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At a more general level, throwing light on this question would help us gauge to what 
extent Denmark, as a donor, has been a responsive partner for a country in transition 
from conflict, where very rapid contextual changes could be expected from the outset.

Developing institutions, including trust in institutions, is at the core of the reconstruc-
tion, stabilization and development effort in any post-conflict country. The family, the 
village, the market, formal and informal justice, financial intermediation, the public sec-
tor and democratic institutions are examples of institutions that must work for develop-
ment to take place. How well has Denmark responded (or not) to such needs: 

extending their reach beyond the city limits and a de facto central planning 
approach to development of civil society and the private sector?

sustainability issues and 

and the private sector as key change agents and a shift of emphasis from quantity to 
quality in service delivery, from central to de-central levels of public administration 
and from national democratic structures towards locally elected government and 
democratic processes? 

On the surface of things, Denmark seems to have relied on more or less the same mix-
ture of aid modalities and programme emphasis throughout the evaluation period (1992-
2006), with a combination of balance of payment/and general budget support and 
project style aid and with a dual focus on interventions at the level of central government 
and direct support provided to particular geographical areas – Tete being the area with 
the longest Danish involvement. However, considerable changes have taken place in the 
direction and organization of these basic modalities, as General (or Direct) Budget 
Support has become the main platform for negotiating reform and project aid has 
become inscribed in Sector Wide Approaches, with a growing portion flowing through 
common funding arrangements. In terms of TA, Danida continues to fund a relatively 
large number of advisers, but have their terms of reference and institutional anchorage 
been adapted in response to emerging needs and opportunities? And what have been the 
effects of such changes for institutional development efforts?

On the basic premise that institutional development broadly understood has been the key 
to delivering development results in Mozambique throughout the evaluation period and 
taking the changing context into consideration, the suggested focus would be on the fol-
lowing main evaluation questions:

development 
of core public sector functions in planning, service delivery and accountability? The 
outcomes should be assessed first at an overall level, i.e. the level of direct support of 
reform and other efforts aimed at enhancing efficiency throughout the public 
sector, such as Public Sector Reviews and Public Financial Management – and 
secondly at the level of public service delivery in agriculture, water, health and 
different types of education (basic and vocational). At this level, particular attention 
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 should be paid to the Danish support to the Province of Tete71). Possible impacts of 
Denmark’s long-term involvement in Tete should be explored, particularly in so far 
as they may have contributed to lasting and general improvements in the ability to 
meet the needs of citizens in the Province. 

modalities for development assistance is concerned, how well has Denmark (in 
dialogue with the Government of Mozambique) been able to use and promote a 
strategic coherence in the country programme, including synergy between different types 
of modalities (Balance of Payment/General Budget Support /reform and project/
programme interventions)? Related questions include whether the different 
modalities have contributed to making information available about the actual state 
of management and service delivery in individual sectors and at the levels of 
provinces and districts to shape the design, execution and adjustment of reforms on 
the one hand, and on the other to ensure that individual projects and programmes 
were designed so that they supported the implementation of key reforms and 
changes?

emerging needs for stimulating the productive 
and mobilizing forces of the private sector and civil society? This part of the evaluation 
should be made on the basis of an assessment of the context and the programme 
contents and utilising existing documentation to the extent possible. 

improved the delivery of justice sector services, quantitatively as well as qualitatively, 
and, thus, contributed to building a society based on the rule of law? As part of the 
assessment of this sector particular attention should be paid to the results of support 
aimed at enabling civil society organisations to play advocacy and advisory roles 
and in facilitating people’s access to justice.

Danida’s emphasis on mainstreaming of the response 
to HIV/AIDS throughout the country programme? In this context particular emphasis 
would be paid to the linkages with gender equity issues.

Note: For the full text of the Terms of Reference, including the Evaluation Matrix,  
please see the CD-ROM

71) Counterfactual or methods for comparison to be considered.
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