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Preface

Donor agencies have increasingly included the fight against corruption in their over-
all governance agenda. In preparation for this evaluation, a literature review! was
undertaken which showed that our support for anti-corruption work has sometimes
had disappointing results.

Has the donors’ approach to anti-corruption work been adapted to circumstances
in the countries? What are the results of support for combating different types of
corruption, including forms that affect poor people and women in particular? These
were some of the overarching questions that this evaluation sought to answer.

The evaluation provides insights for the debate, drawing on recent evidence from
five countries. The main conclusions and recommendations are presented in the
synthesis report. In addition, separate reports have been prepared for each of the
case countries Bangladesh, Nicaragua, Tanzania, Viet Nam and Zambia.

The evaluation was managed by the Evaluation Department of the Norwegjan
Agency for Development Cooperation (Norad) and commissioned by this agency
together with the Asian Development Bank (ADB), the Danish International
Development Assistance (Danida), the Swedish Agency for Development Evaluation
(SADEV), the Swedish International Development Co-operation Agency (Sida) and
the UK Department for International Development (DFID).

The evaluation was carried out by consultants lead by the consultancy company
ITAD. This company is responsible for the content of the reports, including the
findings, conclusions and recommendations.

September, 2011

29
G 7 7

Hans Peter Melby
Acting Director of Evaluation

1 Anti-Corruption Approaches. A Literature Review. Study 2/2008. www.norad.no/evaluering
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Executive summary

S1 This report presents the findings, conclusions, lessons and recommendations
of a joint external anti-corruption (AC) evaluation. The evaluation was commissioned
by six agencies: the Asian Development Bank (ADB), the Danish International Devel-
opment Assistance (Danida), the Swedish Agency for Development Evaluation
(SADEV), the Swedish International Development Co-operation Agency (Sida), the
UK Department for International Development (DFID) and the Norwegian Agency for
Development Cooperation (Norad). The work was managed by Norad.

Methodology

S2 The study involved country visits to Bangladesh, Nicaragua, Tanzania, Viet
Nam and Zambia, which took place between November 2009 and April 2010. The
purpose was to obtain knowledge regarding the relevance and effectiveness of sup-
port to reduce corruption, both through specific AC efforts and in selected social
and economic sectors — in order to learn lessons regarding what kind of donor sup-
port may work (for poor people and women in particular), what is less likely to work
and what may harm national efforts against corruption.

S3 The approach uses the United Nations Convention against Corruption (UNCAC)
to map out donor AC efforts. These efforts are assessed in conjunction with donors’
ways of working — from their commitment to the Paris Declaration on aid effective-
ness (2005) to their internal policy on AC. Main sources of data included interviews,
documentation and field observations outside capital cities.

S4  The level of access to senior officials in government, the lengthy collection of
project documentation, limited evidence on corruption, and the lack of shared defi-
nitions amongst donors were identified as the main limitations to this evaluation.

Country and donor context

S5 The five country case studies present a contrasting picture, each being char-
acterised by different trends and forms of corruption; level of public reporting; gov-
ernment commitment to AC; advancement in the legal framework; and the impor-
tance of aid.

S6 Donor interventions have ranged from good governance programmes, including

public sector reforms and support to civil society organisations (CSOs) to specific
AC-interventions, starting with support to dedicated AC agencies.
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S7 The evaluation period saw corruption move up the political agenda of all com-
missioning donors, as they came to support UNCAC (2003) and shifted towards
new aid delivery mechanisms in line with the Paris Declaration principles of owner-
ship, alignment and coordination. Internal AC policies have evolved as donors chan-
nelled more aid money through the country’s public finance management (PFM)
systems and, in recent years, were confronted with aid-related corruption scandals
of greater significance in the public sector.

S8 Not all donors have developed an all-encompassing AC policy at Headquarters
(HQ), combining external interventions to support AC in partner countries with inter-
nal policy to prevent aid misuse and corruption within their agencies, Danida and to
a lesser extent, the Asian Development Bank, being the exception. Consequently,
strategic documents that describe donor approach to AC at country level were
almost inexistent.

Relevance

S9 Donors have aligned their engagement to the host countries’ AC priorities as
part of broader good governance goals defined in national poverty reduction strate-
gies. They have also positively influenced the host countries’ domestic agenda and
helped to develop national AC policies.

S10 Their attitude to the host government’s pledge to fight grand corruption has
varied, depending on the reputational risk involved and quality of partnership with
the host governments. Donors have not shown the same level of tolerance in coun-
tries where fighting grand corruption was not (or no longer is) part of the political
agenda (Viet Nam, Nicaragua) nor the same level of support in countries where it
was part of the political agenda (Bangladesh, Zambia, Tanzania).

S11 At the same time, donor analysis of corruption issues has remained infre-
quent and incomplete; they have not produced a comprehensive mapping of all cor-
ruption-related issues linked to a particular sector — the education sector in Bangla-
desh being an exception.

S12 Donors have not paid sufficient attention to the impact of corruption on pov-
erty either, despite poverty reduction being their main mandate. Although this is in
part explained by the lack of disaggregated data, donors could have made better
use of the information generated by local and national surveys.

S13 The link between AC and PFM has strengthened over the years, with support
to Supreme Audit Institutions (SAls) being seen as particularly relevant. Elsewhere,
the causal relationships between public sector corruption and the public sector
reform programmes that donors support have not been fully explored in all five
countries; key drivers of corruption have often been overlooked, and, only a handful
of governance, as well as AC-specific, projects contain specific reference to reduc-
ing corruption as their overall goals.

S14  Donor interventions have been broadly in line with the UNCAC framework.
However, measures concerned with prevention, detection and sanction of AC mech-
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anisms outside criminal law; support to the independence of the judiciary and pros-
ecution services and their role in AC; and private sector responsibility have been
overlooked in the majority of their programmes, barring a few exceptions and with
no other donors filling the gaps.*

Effectiveness

S15 Donor support to AC agencies was relatively effective, although capacity
building often took longer and required more resources than expected. Much of the
relative failure or success of AC agencies in meeting their mandate was down to
domestic factors, including access to skilled labour, geographical reach, strong
leadership, and the strength of the judiciary. Donor support to SAls was deemed
highly effective. There were some positive, yet still isolated, examples of donor
effectively promoting integrity and professionalism within law enforcement agencies,
starting with police.

S16 Donor-supported PFM programmes have helped to strengthen systems but
the pace of reforms was often slower than expected and all country reports show a
lack of progress in strengthening internal audit mechanisms. Performance in the
area of public sector reforms and judiciary reforms was found to be relatively weak.
Slow progress was in large part explained by weak leadership, and in the case of
business administrative reforms, the level of private sector representation.

S17 Donor support for CSOs was also deemed largely effective, although donor
support varies greatly from one country to the next. Service delivery monitoring was
effective in all five countries. By contrast, nationwide advocacy campaigns, some
supported with donor funding, were found less consistently effective, in part
because of the lack of freedom of expression.

S18 Zambia’s Task Force on Corruption (TFC), the only donor intervention that
dealt with asset tracking and recovery, did recover USD36m worth of assets, but
with an investment of USD18m, this proved to be an expensive endeavour and the
evaluation raises some concerns over the lack of civil society participation and sus-
tainability issues.

S19 Donor interventions that were more likely to contribute positively to AC were

identified as follows:

* Donor support combining evidence gathering — such as donor support for
national surveys or audits — with public dissemination through the media or par-
liamentary debate.

* Promoting inter-agency partnerships to strengthen collective action and with it,
channels of accountability. Examples of partnership working included AC Com-
missions with CSOs; SAls with Parliamentary Committees; and all agencies
involved in the Zambia TFC. Examples of partnership not working included AC
Commissions with the judiciary.

* As part of donor support to public sector reforms and key institutions, strength-
ening capacity and systems with a view to promoting staff integrity and reducing

1 Some UNCAC-relevant work on money laundering and private sector responsibility is carried out by donors centrally.
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identified forms of corruption. Existing AC prevention, detection, and sanction
mechanisms (outside criminal law) can be used for this purpose.

* Investing in end users and other forms of external monitoring, including grass-
roots initiatives that focus on strengthening the quality of service delivery at
local level.

S20 The applicability of these interventions will to some extent depend on country
resources and domestic leadership. The various examples supporting these findings
nonetheless indicate that better dialogue and programming could already go a long
way.

Coordination, dialogue and programme management

S21 Donors have sought to strengthen their coordination in AC in recent years
through joint programming, shared governance analysis and dialogue. Coordination
has varied greatly from one country to the next, and seems to have worked less
effectively when led by multilateral agencies. Differences in donors’ approaches and
ways of working mean that joint funding mechanisms have not always been possi-
ble. More could be done to ensure interventions are mutually reinforcing on the
ground.

S22 Donors have combined programme support with high-level dialogue using
complementary platforms, from diplomatic mission and European Union (EU) dia-
logue to sector advisory groups and general budget support (GBS). Although their
influence on policy through dialogue remains low, donors may have helped to pre-
cipitate some events, when domestic conditions were ripe. The gradual approach to
AC in Viet Nam was, in this context, seen as effective as well as appropriate.

S23 Although DFID and Sweden now assess the risk of corruption as part of their
fiduciary risk assessment (FRA), no donor goes so far as to estimate how often cor-
ruption practices in the public sector may lead to aid misuse. Donors have
responded differently to the level of fiduciary risk in partner countries, some opting
for a full alignment with the country’s PFM and procurement systems as part of
GBS, others opting for an alignment with the country’s financial reporting and audit-
ing mechanisms as part of sector-wide approaches (SWaPs). Following aid-related
corruption cases, the donor level of scrutiny has increased, some now demanding
additional financial reporting and auditing requirements. Unless donors coordinate
their approach, this could go against their commitment to the Paris Declaration
principles.

S24 Donors have systematically responded to cases of aid misuse, whether bilat-
erally or in a coordinated way, although there is little evidence to show how much
aid money is eventually recovered. There is a risk that donors that are bound by a
political decision to remain engaged in a particular sector may stop short pressing
for tougher actions. Alternatively, where donor assistance amounts to a significant
share of a ministry budget, withdrawing support does not go without consequences
for the population, especially in social sectors; in Zambia, using a mix of funding
mechanisms has proved essential.
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Conclusion, lessons and recommendations

S25 Although donors have helped to strengthen country institutions and systems
in support of AC in all five countries, these intermediate results have not translated
into reduced levels of corruption at national levels. Nonetheless, the fact that cor-
ruption is now more openly discussed and grassroots monitoring has shown positive
results in strengthening local accountability show the beginning of a cultural shift to
which donors can contribute. At the same time, the risk of aid misuse remains sig-
nificant and recent aid-related corruption scandals in the public sector show that
aid, when inadequately managed, can perpetuate rent-seeking behaviour. Vigilance
as well as better programming can help.

S26 The synthesis has translated the evaluation’s key lessons on what has
worked and what has not worked (as summarised in Chapter 7) into a set of recom-
mendations, which are as follows:

S27 Make donor approaches to AC more explicit, coherent, and evidence-
based. Practical steps include: producing an AC strategy combining external inter-
ventions with internal policies; developing a theory of change explaining the main
assumptions behind donors’ overall approaches to AC; and regularly update donor
approaches to AC using fresh evidence from national and international surveys.

S28 Invest in evidence gathering and public dissemination. Practical steps
include: building on the partner countries’ existing monitoring and evaluation (M&E)
practice; making sure that all support given towards evidence gathering is equally
matched with support for dissemination; and putting particular emphasis on sup-
porting the production of disaggregated evidence.

S29 Make good governance and AC-specific interventions more joined-up
and risk-aware. Practical steps include: identifying how key areas of interventions
in civil service and PFM reforms may positively impact on reducing corruption; capi-
talising on, and supporting existing AC prevention, detection and sanction mecha-
nisms within public administration; and identifying all forms of corruption that could
hinder progress in donor-supported interventions.

S30 Take a sectoral approach to AC, with special emphasis on poverty and
gender. Practical steps include: undertaking a periodic and comprehensive assess-
ment of all forms and drivers of corruption that pervade economic and social sec-
tors, exploring the impact of sector corruption on poverty using disaggregated data;
and encouraging grassroots monitoring of service delivery at the local level.

S31 Stop working with institutions in isolation and start promoting inter-
agency partnerships. Practical steps include: promoting better exchange of infor-
mation between institutions, through shared databases; possibly using partnership-
based interventions as an entry point to police, justice, and private sector; and rec-
ognising twinning arrangements between international and national agencies as
good practice.
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S32 Adopt a more coordinated approach to AC. Practical steps include: work-
ing towards a shared long-term vision on AC between bilateral and multilateral
agencies; reinforcing complementarity on the ground, possibly through joint funding
mechanisms; and using GBS and other forms of coordinated dialogue to identify
possible gaps in funding.

S33 Use the opportunity of short-term, reaction-driven inputs? to reinforce
long-term, preventive interventions. Practical steps include: supporting domestic
accountability processes and remaining committed to alignment with country sys-
tems.

S34 Adopt a ‘do no harm’ approach to aid, acknowledging that aid can per-
petrate corrupt practices. Practical steps include: acknowledging and assessing
the risk that programmes may lead to new forms of corruption in their programme
design.

2 As defined by the OECD DAC Agenda for Collective Action.
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Introduction

Background

1.1. Five donors, the Asian Development Bank (ADB), the Danish International
Development Assistance (Danida), the Swedish International Development Co-oper-
ation Agency (Sida), the UK Department for International Development (DFID) and
the Norwegian Agency for Development Cooperation (Norad, lead agency), with the
Swedish Agency for Development Evaluation (SADEV), have commissioned a joint
evaluation of anti-corruption (AC) efforts over the period 2002-09.

1.2. The evaluation took place during 2009 and 2010, with case study fieldwork in
Bangladesh, Nicaragua, Tanzania, Viet Nam and Zambia. The purpose and objec-
tives of the evaluation are given in Box 1.

Box 1: Purpose and objectives of the evaluation

Purpose

The purpose is to obtain knowledge regarding the relevance and effectiveness of
support to reduce corruption, both through specific AC efforts and in other
programmes — in order to identify lessons learned regarding what kind of donor support
may work (for poor people and women in particular), what is less likely to work and
what may harm national efforts against corruption.

Objectives

The objectives are to obtain descriptive and analytic information related to actual

results of the support provided by the five commissioning donors, both overall and for

each of them individually in each of the selected countries, regarding:

* corruption diagnostic work (highlighting, where relevant, information disaggregated

by gender)

underlying theory, AC strategy and expected results of their support to reduce

corruption

* the implementation of support to specific AC interventions and achieved results

» other donor interventions or behaviour relevant for corruption and AC efforts, and
achieved results in terms of corruption

* the extent of coherence of AC practice between specific AC activities and other
programmes, for individual donors

* the extent of coherence of AC practice within the donor group

* the extent that gender and other forms of social exclusion have been taken into
account in donor interventions

1.3. In the terms of reference (ToR), the objective of the evaluation is, “to cover all
major specific AC activities of the five donors in the selected countries, as well as
a selection of other programs of the five donors of relevance to the reduction of

Joint Evaluation of Support to Anti-Corruption Efforts 2002-2009 3



corruption. The other, not-AC specific programs should preferably be found within
one single area or sector in a given country [...] the overall selection in the five case
countries should comprise different areas (e.g. infrastructure, extractive industries,
social sectors and budget support).” The evaluation period chosen was 2002-09. To
help define the scope and methodology of this evaluation, the five donors commis-
sioned a literature review of AC approaches, under the leadership of the Norad Eval-
uation Department.® Norad also complemented this review with a pre-study for the
evaluation.*

1.4. The first task of the evaluation team was to refine the scope of the evaluation
in a way that brought consensus amongst the five donors and SADEV. This is fur-
ther discussed in Chapter 2.

1.5. The five commissioning donors and SADEV are the primary audience for the
evaluation. Secondary audiences include interested parties in the case countries
(national authorities, civil society and others), other countries and donor organisa-
tions. The purpose and objectives of the evaluation (as defined in the ToR) are pre-
sented in Box 1. The full ToR is available in Annex A.

The synthesis report

1.6. The synthesis report was written and edited by Charlotte Vaillant (ITAD), with
substantial contributions from Derek Poate (ITAD), Deborah Mansfield (LDP) and
Edmund Attridge (LDP). The synthesis report was compiled on the basis of the five
country reports, an internal team meeting in June 2010, in which AC expert, Karen
Hussmann, and Paul Harnett (REPIM) participated, and a round of consultations
with all commissioning donors, except the ADB, at Headquarters (HQ) in August-
September 2010. AC expert, Marijana Trivunovic, commented on an earlier draft
version of the synthesis.

1.7. The country evaluation teams were as followed:

* Bangladesh: Derek Poate (team leader), Deborah Mansfield, Charlotte Vaillant,
Imran Ahmad, Zarina Rahman Khan and Mozammel Hoque.

* Nicaragua: Derek Poate (team leader), Paul Harnett, Imran Ahmad, Mignone
Vega and Jose Luis Velasquez, assisted by Adela Monge.

* Tanzania: Deborah Mansfield (team leader), Charlotte Vaillant, Imran Ahmad,
Ann Bartholomew (LDP) and Isaac Kiwango (KIM Consulting).

* Viet Nam: Derek Poate (team leader), Edmund Attridge, Tim McGrath, Dang
Ngoc Dung and Nguyen Minh Hai.

* Zambia: Charlotte Vaillant (team leader), Imran Ahmad, Paul Harnett, Deborah
Mansfield, Gilbert Mudenda and Stephen Tembo (RuralNet). Henry Malumo sup-
ported the team in securing meetings during the field visit and Goodwell Lungu
(Transparency International-Zambia, TI-Z) facilitated the discussion during a civil
society workshop.

Norad. 2008. Anti-Corruption Approaches: A Literature Review. Norad: Oslo.
Scanteam. 2008. Anti-Corruption Approaches: Pre-Study for Joint External Evaluation Final Report. Oslo.
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1.8. The coherence between the synthesis report and final country reports has
been checked. In some instances, additional materials, including new documenta-
tion and field notes, were drawn upon to complete the analysis. Footnotes were
added to mention progress to date in some countries, as reported by the commis-
sioning donors in their respective countries.

Report structure

1.9. The report is structured as followed: Chapter 2 describes the methodology and
analytical framework used for the evaluation. Chapter 3 looks at the donor and
country context in all five countries over the period. Chapter 4 assesses the rele-
vance of, as well as possible gaps in, key donor interventions, depending on country
circumstances. Chapter 5 reviews the effectiveness of selected programmes in
tackling corruption, drawing on what was identified as good practice. Chapter 6
examines donor coordination, dialogue and programme management. In Chapter 7,
the team draws conclusions, puts forward some lessons and makes recommenda-
tions to the commissioning donors.

Joint Evaluation of Support to Anti-Corruption Efforts 2002-2009 5



2. Methodology

Summary of key points

* The approach uses the UN Convention against Corruption (UNCAC) as the basis to
map out and assess donor AC efforts. In accordance with the ToR, the evaluation
focuses on the evaluation criteria of relevance and effectiveness, with additional
reference to interventions by other donors.

* The five countries — Bangladesh, Nicaragua, Tanzania, Viet Nam and Zambia — were
chosen by the commissioning agencies. In-depth evaluation themes were selected
for each country, some dealing with AC and one dealing with a specific sector (and in
the case of Tanzania, general budget support (GBS)).

* Main sources of data included interviews, documentation and field visits. Attempts
were made to use participatory exercises in group meetings.

* The level of access to senior officials in government, the lengthy collection of project
documentation, the absence of evidence-based analysis, and the lack of shared
definitions amongst donors were identified as main limitations to this evaluation.

The approach and methodology to this evaluation are set out in detail in the Inception Report.®

Approach

2.1. Notwithstanding the pre-study, literature review and ToR, the scope of the
evaluation was still the subject of discussion amongst the six commissioning agen-
cies at inception stage.

2.2. Firstly, the evaluation team found that what distinguished AC with non-AC spe-
cific activities still needed clarification: AC efforts, as defined by the UNCAC (see
below) and other international treaties, entail both activities where the primary goal
is to fight corruption and activities where the goal and objectives are more broadly
concerned with system strengthening, especially in the area of public sector. In
other words, AC efforts must be seen as entailing AC-specific activities and wider
governance programmes. As highlighted in Section 4.2 of the literature review,
there is a need for greater clarity on what it is that “the international community
wants to track when it refers to results of AC interventions and whether it is govern-
ance rather than corruption that should be measured”.

2.3. Secondly, corruption can be defined in many different ways, each definition
often implicitly implying a different theory of change. The different sensitivities of
the host countries taking part in this evaluation were also a particular area of con-
cern for donors. The evaluation’s understanding of corruption versus governance is

5  ITAD. 2009. Joint External Anti-Corruption Evaluation Inception Report.
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that an act of corruption (whether political, administrative, petty or grand) is intrinsi-
cally linked to a specific transaction between two (or more) parties, which is non-
transparent and used for illicit gain.

2.4. By contrast, governance can be defined as “the traditions and institutions by
which authority in a country is exercised” (World Bank Worldwide Governance Indi-
cators). Good governance strengthens accountability (and hence helps to reduce
corruption), whereas poor governance breeds corruption. This is an important dis-
tinction which the evaluation team subsequently used to assess the relevance and
effectiveness of donor interventions along result chains linking inputs with reduced
corruption and/or increased accountability.

2.5. The types of corruption are given in Box 2. This evaluation seeks to capture all
kinds of corruption — public and private sector, grand, administrative and petty,
many interlinked. The overarching definition of corruption used is “the abuse of
entrusted authority for illicit gain”.

Box 2: Types of corruption

Public sector corruption: This corresponds to the definition of corruption by the
World Bank, “the abuse of public office for private gain”. This definition contrasts with
the Transparency International (Tl) definition “the misuse of entrusted power for private
gain”, which implies that the private sector can also fuel corruption.

Private sector corruption: Private sector corruption is also used to indicate that
bribery requires both a payer and a recipient. Understanding the role of businesses in
fuelling state capture is also an important dimension of corruption.

Petty corruption: ‘Petty’ corruption (also called administrative or bureaucratic
corruption) is the everyday corruption that takes place where bureaucrats meet the
public directly. Petty corruption is also described as ’survival’ corruption (“corruption of
need”); a form of corruption which is pursued by junior or mid-level agents who may be
grossly underpaid and who depend on relatively small but illegal rents to feed and
house their families and pay for their children’s education. Although petty corruption
usually involves much smaller sums than those that change hands in acts of ‘grand’ or
political corruption, the amounts are not ‘petty’ for the individuals adversely affected.
Petty corruption disproportionately hurts the poorest members of society, who may
experience requests for bribes regularly in their encounters with public administration
and services like hospitals, schools, local licensing authorities, police, taxing
authorities and so on.

Grand corruption: High level or ‘grand’ corruption takes place at the policy
formulation end of politics. It refers not so much to the amount of money involved as
to the level at which it occurs — where policies and rules may be unjustly influenced.
The kinds of transactions that attract grand corruption are usually large in scale — and
therefore involve more money than bureaucratic or ‘petty’ corruption. Grand corruption
is sometimes used synonymously with political corruption.

Administrative or bureaucratic corruption: Bureaucratic, administrative or ‘petty’
corruption takes place at the implementation end of politics, where the public meets
public officials. Bureaucratic corruption is usually distinguished from ‘grand’ and
political corruption (to the extent it is possible to distinguish administration from
politics).

Joint Evaluation of Support to Anti-Corruption Efforts 2002-2009 7



Box 2 (cont.): Types of corruption

Bribery: Bribery is the act of offering someone money, services or other valuables, in
order to persuade him or her to do something in return. Bribery is corruption by
definition. Bribes are also called kickbacks, baksheesh, payola, hush money,
sweetener, protection money, boodle, gratuity, etc. Bribery is widely criminalised
through international and national laws. In particular, the bribing of foreign officials is
outlawed by the Organisation for Economic Co-operation and Development (OECD)
Convention on Combating Bribery of Foreign Public Officials.

Political corruption: The term ‘political corruption’ is conceptualised in various ways
through the recent literature on corruption. In some instances, it is used synonymously
with ‘grand’ or high-level corruption and refers to the misuse of entrusted power by
political leaders. In others, it refers specifically to corruption within the political and
electoral processes. In both cases, political corruption not only leads to the
misallocation of resources, but it also perverts the manner in which decisions are
made.

Systematic corruption: As opposed to exploiting occasional opportunities, endemic
or systemic corruption occurs when corruption is an integrated and essential aspect of
the economic, social and political system. Systemic corruption is not a special
category of corrupt practice, but rather a situation in which the major institutions and
processes of the state are routinely dominated and used by corrupt individuals and
groups, and in which most people have no alternatives to dealing with corrupt officials.

State capture: State capture is the phenomenon in which outside interests (often the
private sector, mafia networks, etc.) are able to bend state laws, policies and
regulations to their (mainly financial) benefit through corrupt transactions with public
officers and politicians. The notion of state capture deviates from traditional concepts
of corruption, in which a bureaucrat might extort bribes from powerless individuals or
companies, or politicians themselves steal state assets.

Source: U4 supplemented by World Bank and Tl definition

2.6. It was decided at inception stage to use UNCAC as a framework to map out
donor activities with potential links with AC. The main categories of UNCAC are
given in Table 1. The mapping of the commissioning donor interventions against
UNCAC became a major task of the evaluation.

8 Joint Evaluation of Support to Anti-Corruption Efforts 2002-2009



Table 1: UNCAC - Main categories of AC interventions

UNCAC
Headings

Extracts

Preventive measures

Article 5
Preventive AC
policies and
practices

Article 6
Preventive AC
body or bodies

Article 7
Public sector

Article 8
Code of
conduct for
public officials

Article 9
Public
procurement
and PFM

Article 10
Public
reporting

Article 11
Measures
relating to the
judiciary and
prosecution
services

Article 12
Private sector

Article 13
Participation of
society

.....implement or maintain effective, coordinated AC policies that
promote the participation of society and reflect the principles of the
rule of law, proper management of public affairs and public property,
integrity, transparency and accountability.

(@) Implementing the policies referred to in Article 5 of this
Convention and, where appropriate, overseeing and coordinating the
implementation of those policies.

(b) Increasing and disseminating knowledge about the prevention of
corruption.

To adopt, maintain and strengthen systems for the recruitment, hiring,
retention, promotion and retirement of civil servants and, where
appropriate, other non-elected public officials:

(@) That are based on principles of efficiency, transparency and
objective criteria such as merit, equity and aptitude, etc.

Promote, inter alia, integrity, honesty and responsibility among its
public officials... establishing measures and systems to facilitate the
reporting by public officials of acts of corruption to appropriate
authorities.

Establish appropriate systems of procurement, based on
transparency, competition and objective criteria in decision-making,
that are effective, inter alia, in preventing corruption...

...take appropriate measures to promote transparency and
accountability in the management of public finances.

To enhance transparency in its public administration, including with
regard to its organisation, functioning and decision-making processes,
where appropriate.

Bearing in mind the independence of the judiciary and its crucial role
in combating corruption, each State Party shall, in accordance with
the fundamental principles of its legal system and without prejudice
to judicial independence, take measures to strengthen integrity and
to prevent opportunities for corruption among members of the
judiciary.

To prevent corruption involving the private sector, enhance accounting
and auditing standards in the private sector and, where appropriate,
provide effective, proportionate and dissuasive civil, administrative or
criminal penalties for failure to comply with such measures.

To promote the active participation of individuals and groups outside
the public sector, such as civil society, non-governmental and
community-based organisations, in the prevention of and the fight
against corruption and to raise public awareness regarding the
existence, causes and gravity of and the threat posed by corruption.
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UNCAC

Headings Extracts

Article 14 To institute a comprehensive domestic regulatory and supervisory
Measures to regime for banks and non-bank financial institutions ... in order to
prevent money  deter and detect all forms of money laundering.

laundering

Criminalisation Articles 15 to 42 which establish criminal offences and form
and law the elements that would be found in AC legislation.
enforcement

2.7. In accordance with the ToR, the evaluation deals only with the OECD Develop-
ment Assistance Committee (DAC) evaluation criteria of relevance and effective-
ness. In assessing relevance, the evaluation team paid attention to AC-specific and
non-specific interventions carried out by other donors, including U4 members:® the
US Agency for International Development (USAID), European Commission, United
Nations Development Programme (UNDP) and World Bank, some being involved in
joint programming with the commissioning donors. Mapping their interventions
against UNCAC was outside the scope of this evaluation.

2.8. Finally, this evaluation also deals with donor behaviour, in recognition that their
choice of aid modalities, commitment to the Paris Declaration principles (owner-
ship, alignment, coordination, result-oriented management and mutual accountabil-
ity), and internal audit and other safeguard measures, are an essential part of their
AC efforts in host countries.

Methodology

2.9. The evaluation methodology is characterised by the mapping of projects
against UNCAC, as discussed in Section 2.1 (see Annex B for a full list of donor
interventions per country), the use of an evaluation framework setting out the ques-
tions to be answered, and an analysis of projects in order to understand their inter-
vention logic and evidence of relevance and effectiveness.

Main sources of data
2.10. The main sources for data collection were documentation, key informants
and field visits.

2.11. The five countries visited — Bangladesh, Nicaragua, Tanzania, Viet Nam and
Zambia — were chosen by the commissioning agencies. These proved to be suffi-
ciently varied to provide useful case studies in what donors can, or should not do, in
different political contexts. A lead donor (Sweden for Tanzania; ADB for Viet Nam
and Bangladesh; Denmark with DFID for Zambia; Norway for Nicaragua) was nomi-
nated in each country to support the main visit of the evaluation team. Following
the experiences of the evaluation team in the first country, Bangladesh, an advance
visit by the country team leader was used to brief donor staff and to identify

6 U4 funding agencies are Norad (Norway), DFID (UK), CIDA (Canada), GTZ (Germany), MinBuZa (the Netherlands), Sida (Sweden),
BTC (Belgium) and AusAID (Australia).
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projects of interest and set out the required documentation and list of key inform-
ants.

2.12. Individual donor projects and programmes were the main units of study. The
way in which projects were selected and reviewed followed a ‘table-top approach’.
Selection of what constituted an AC project was left to the evaluation team. All gov-
ernance-related projects received a ‘light’ review in all five countries (the ‘table
top’); a smaller number were then chosen to be examined in greater depth (the
‘table legs’). In this way, the evaluation took a very broad view to try and capture all
interventions that might have an influence on AC, but with greater attention to more
specific projects.

2.13. The ‘table legs’ were as follows: (in Bangladesh) donor support to the AC
Commission, civil service reforms, public financial management (PFM) reforms, jus-
tice and police, elections and participation of society; (in Nicaragua) support to the
AC Trust Fund, public sector reform, and the police; (in Tanzania) support to the
Prevention and Combating of Corruption Bureau (PCCB), financial oversight bodies,
civil society, and legal sector reforms; (in Viet Nam) support to AC-specific pro-
grammes, public administration reform, the legal sector, and PFM reforms; (in Zam-
bia) support to AC bodies, private sector, public sector management reforms, and
participation in society.

2.14. In addition to evaluating major governance programmes, in accordance with
the ToR, one other sector not dealing specifically with AC, was included for analysis
for each country. The sectors chosen were primary education in Bangladesh, natu-
ral resources in Nicaragua, GBS in Tanzania, rural infrastructure in Viet Nam and
health in Zambia.

2.15. Key informants — from donor advisers and executing agencies to beneficiaries
— were selected to cover all ‘table legs’ in each country. In addition, a sample of
civil society organisations (CSOs), media representatives, key central ministries (for
example ministries of finance and justice), and donor representatives, were identi-
fied and contacted in consultation with the country lead donor. A total of 77, 93,
52, 77, 60 stakeholders — comprising project beneficiaries, civil society and media,
executing agencies, donor and government officials — were interviewed in Bangla-
desh, Nicaragua, Tanzania, Viet Nam and Zambia, respectively.

2.16. In each country, during a short field visit, attempts were made to interview
relevant stakeholders based away from the capital city. Because these tended to be
in isolated locations with no possibility of random selection for representativeness,
the information from these visits was used only to inform the interpretation of the
evaluators, and is not reported separately.”

2.17. A feedback session was held with commissioning donor country-based staff
in each country before the evaluation team departed. In Zambia, the wider AC
donor group took part in this session.

7 Sirajgan; district (Bangladesh), Jinotega (Nicaragua), Moshi, Kilimanjaro Region (Tanzania), Chirundu, Livingstone and Siyavonga
district (Zambia).
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Data collection tools

2.18. In advance of each country visit, the team undertook a comprehensive over-
view through contextual and situational analysis, and a review of all relevant donor
programmes. These were updated and extended during the visit itself as more
details became available to the team. A number of conventional data collection
tools were adapted for the requirements of this evaluation.

2.19. In order to investigate their relevance and effectiveness, the evaluation team
developed a programme Performance Assessment Questionnaire (PAQ). The ques-
tionnaire was revised after the first country visit (Bangladesh), an abridged version
of the most recent one being given in Box 3. A total of 15, 10, 12 and 23 PAQs
were produced for Bangladesh, Nicaragua, Tanzania and Viet Nam, respectively, on
the basis of documentation review. In Zambia, PAQs were not finalised. Instead,
team members were asked to produce an intermediate analysis on capturing donor
ways of working, to feed into preliminary findings on the choice of aid delivery
mechanisms, and the use of audits and safeguard measures.

2.20. The intervention logic was examined partly through the PAQ and partly
through interviews. As a proxy assessment of the results chain, analysis of objec-
tives and indicators was undertaken for those projects most directly targeting cor-
ruption, and examples were included in the annexes of the country reports.

2.21. During the main country visit, the evaluation framework was used by each
team member to capture main evidence and findings in their respective areas of
expertise (‘table legs’), using interviews, documentation review and field visits as
main sources for triangulation.

2.22. Interview topic lists were developed from the questions in the evaluation
framework and used to ensure that interviews with respondents were structured
consistently by all members of the evaluation team. Attempts were made to use
participatory exercises in group meetings: a card-sorting approach to stimulate dis-
cussion about how interventions are intended (according to the understanding of
stakeholders) to bring about change and the nature of that change; and a qualita-
tive discussion tool, ‘Appreciative Enquiry’, to learn from positive experience and
develop lessons about what kind of donor support may work and what is less likely
to work. In the event, Appreciative Enquiry was only used as a way of guiding inter-
views to ask respondents to reflect on what aspects of projects have worked and
what lessons can be drawn from them. In general, low levels of familiarity with the
specifics of donor programmes and the absence of any clear data relating to how
project deliverables have affected corruption outcomes, reduced the effectiveness
of this line of enquiry.

2.23. A focus group exercise was conducted with a sample of civil servants in
Bangladesh to discuss the process of civil service and legal reform and examine
potential benefits to AC using a card sorting exercise to model a results chain. It
also proved possible to work with a group of AC focal points from ministries in Nica-
ragua, who participated in a ‘Force Field’ analysis to examine what factors were
holding back or supporting AC efforts.
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2.24. In Zambia, a civil society workshop, hosted at the Danish embassy, took
place with representatives of 13 CSOs. This workshop discussed the role of CSOs in
monitoring and fighting grand, medium and petty corruption, areas of success and
reasons for failures, with a plenary session focusing on lessons and recommenda-
tions for donors.

Box 3: Joint External Anti-Corruption Evaluation: Programme Performance
Assessment

Project Title/Details
Donor
Documentation available

Project/programme purpose & design

1.1: Is the project/programme purpose clear and realistic for the resources available?

1.2: Does the programme address a specific and existing problem developed from
situational analysis?

1.3: Does the situational analysis take adequate account of corruption?

1.4: Does the situational analysis take adequate account of gender and poverty
dynamics (including in relation to corruption)?

1.5: Were national strategies taken into account in the analysis?

1.6: Was analysis by and interaction with non-state actors taken into account?

1.7: Which UNCAC headings (and sub-headings) does the programme relate to?

1.8: Does the programme make the fight against corruption an explicit goal and/or
purpose?

1.9: Does the programme clearly identify links with broader governance reforms?

1.10: Does the programme identify the risk of misuse of donor money? (If ‘Yes’, what
preventive measures are identified?)

Monitoring and management

2.1: List project goal and purpose indicators

2.2: Does the programme have a limited number of specific performance indicators that
focus on outcomes and reflect the purpose of the programme?

2.3: Do the indicators include citizens’ perceptions on governance and/or corruption?

2.4: Do the indicators include progress indicators in the fight against corruption (number
of audits, prosecution cases, etc.)?

2.5: Are the performance indicators in line with national indicators and/or use national
sources as means of verification?

2.6: Do the indicators take gender and poverty adequately into account?

2.7: Does the donor regularly collect timely and credible performance information, and
use it to manage the programme and improve performance?

Results & accountability

3.1: Is there a results chain that is being monitored?

3.2: Has the programme demonstrated progress in achieving its outcomes?

3.3: In relation to the fight against corruption, has there been any evidence that the
programme has contributed to ...

a) ... foster institutional monitoring and evaluation (M&E) mechanisms to fight
corruption? (parliament, civil society, etc.)?

b) ... foster a culture of openness and supporting progress in the area of transparency,
ethics, and public reporting?

¢) ... deal with the forms of corruption affecting poor people and women in particular?

3.4: Do independent evaluations indicate that the programme is effective and achieving
results?

3.5: What have been the results on the level or trends of corruption?
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2.25. In addition, value chain analysis was adopted in Viet Nam for the infrastruc-
ture sector, and Zambia for the health sector analysis. This systematic approach
was used to examine the scope for and evidence of corruption at different stages in
the planning-to-implementation life cycle of investments.

Limitations
2.26. This evaluation came with a number of limitations:

The level of access to senior officials in government varied considerably among
the five countries. Wide-ranging interviews were held with senior officials in
Bangladesh, Nicaragua and Zambia. No senior government officials were availa-
ble to meet the team in Viet Nam. In Tanzania, the team experienced limited
access to the Ministry of Finance and the AC Commission, owing, the team was
told, to the pressure of other work on their staff.

Collection of project documents proved to be time consuming and problematical
as so many donor country offices did not have comprehensive filing systems or
archives. Interviews were delayed and disrupted in Bangladesh owing to difficul-
ties in collecting documents and so the visit structure was changed for the
remaining four countries.

The contribution of improved governance to AC was not always recognised. Dur-
ing interviews, some key informants principally referred to corruption in relation
to the risk of aid misuse; others only discussed specific direct interventions,
such as their support to AC commissions; and many (unless prompted) failed to
make the link between AC and their broader governance agenda.

As the evaluation did not have the resources to produce new political economy
and context analysis,? it relied principally on available documentation from
donors and other key sources. However, it was found that the quality of this
analysis was often sparse or weak, and that outside Bangladesh, very little has
been written on the political economy of governance (let alone AC) reforms in
the other four countries.

2.27. The use of UNCAC also comes with its own limitations:

UNCAC is a legal document committing the state parties to adopt adequate pre-
ventive and criminalisation measures. The Convention does not contain any
guidance on the implementation or use of such measures. Even in countries
where a compliance gap analysis has been carried out, the framework does not
provide a guide as to whether donors should indeed try to support all Chapters
and/or Articles of UNCAC in partner countries.

Although UNCAC rightly locates corruption within the broader governance
agenda at a strategic level, it provides no guidance on prioritisation of actions.
UNCAC says little about the challenges of ensuring that all stages of the criminal
law enforcement chain, as illustrated in Figure 1, are followed through to ensure
that the fight of corruption is truly effective and sustained.

14

As specified in the ToR, “the evaluators are not supposed to prepare an extensive analysis in terms of the political economy and
corruption context of the case countries. The evaluation should, however, be made against the background of a thorough
understanding of this context, and this should be evident in the reports.”
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Figure 1: The criminal law enforcement chain
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3. Country and donor context

Summary of key points

* The five country case studies present a contrasting picture with regard to trends and
forms of corruption; the level of reporting on corruption issues; government
commitment to AC and advancement in the legal framework; and the importance of
aid.

The evaluation period saw corruption move up the political agenda of all

commissioning donors, as they came to support UNCAC (2003) and shifted towards

new aid delivery mechanisms in line with the Paris Declaration (2005) principles of
ownership, alignment and harmonisation.

* Many donor interventions focused principally on promoting good governance over the
evaluation period. With the exception of Zambia and Nicaragua, bilateral donors
started supporting AC-specific interventions relatively recently. Although donor
support to dedicated AC agencies has remained central, it has recently broadened to
benefit other AC bodies including, for example, Supreme Audit Institutions (SAls).

* Not all donors have developed an all-encompassing AC policy, combining external
interventions to support AC in partner country with internal policy to prevent aid
misuses and corruption within the donor agencies.

3.1. This Chapter provides a descriptive analysis of the country and donor con-
texts that characterise the evaluation period. It shows that partner countries and
donors alike have their own distinctive features, as well as sharing some common
characteristics.

Country contexts

3.2. The selection of countries for the evaluation, made by the commissioning
donors, was intended to provide a wide range of contexts in which to examine the
relevance and effectiveness of donor support. Each country situation is different
and calls for tailored donor action. A number of pointers can nonetheless be used
to compare situations and explore different options for engagement. The synthesis
chose the following as the most useful: (a) trends and forms of corruption, using Tl
Corruption Perception Index (CPI) and results from national surveys, (b) the fre-
quency of corruption cases in the media, a proxy indicator for effective detection
mechanisms, the right to information and transparency, (¢) government commit-
ment to AC and the latest developments in the legal framework, and (d) the impor-
tance of aid. Existing analysis of drivers of corruption — which are often based on
assumptions rather than evidence — are discussed separately in Chapter 4.
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The context in Bangladesh

3.3. Bangladesh was ranked by Tl as the most corrupt country in the world in the
first half of the evaluation period. Its position has since improved, in part because
more countries joined the TI list and in part because perception of corruption in
Bangladesh has declined as a result of a brief period in 2007- 08 when a military-
backed transition government (herein referred to as the Caretaker Government)
held power between elected regimes, and pledged to fight corruption. In 2009,
Bangladesh ranked amongst the 13™ most corrupt countries in the world (from

a total 180 countries).

3.4. According to the TI-Bangladesh 2007 National Household Survey on
Corruption,® 66.7% of households experienced some forms of corruption in their
transactions with public services and 42.1% had to pay a bribe for receiving serv-
ices from different sectors, the most corrupt sectors being law enforcement agen-
cies, local government and land administration.

3.5. The issues of corruption have been discussed more openly in the country in
the last decade than in previous decades, with the media raising cases of corrup-
tion almost on a daily basis. During the country visit, the press media had lead arti-
cles on corruption in courts and cases of corruption (some investigated by the AC
Commission) within political parties, trade unions, state pensions, and line minis-
tries (especially construction).'® CSOs in Bangladesh are a major economic and
political force, with TI-Bangladesh being the biggest Tl Country Chapter in the world.

3.6. The period covered by the evaluation is unusual as it spans three government
regimes. After the Bangladesh National Party, in power since 2001, a prolonged
Caretaker Government was installed in 2006, amidst continuous political unrest.

In December 2008, the Awami League-led Grand Alliance won the parliamentary
elections. Little progress was made in the fight against corruption in the years
before the Caretaker Government. However, this military-backed government gave
high priority to fighting corruption and, with the support of donors, initiated a number
of crucial reforms. Most notably, UNCAC was approved; the AC Commission was
revitalised, leading to a number of high-ranking politicians, government officials and
businessmen being investigated and charged with corruption; reforms were initiated
— and new Chairmen appointed — for key institutions, including the Election Com-
mission and Public Service Commission;** and partial separation of the Judiciary
from the Executive was achieved in line with Article 22 of the Constitution.

3.7. Although legislative reforms under the Caretaker Government were far-reach-
ing, the elected parliament had yet to ratify many of its Ordinances after a year in
office. Some Acts of significance, including the Right to Information Act, were
passed; others not.*? The current government has started showing signs of back-

9  The sample size was 5,000; the households were selected for interview through a multi-stage cluster sampling design.

10 Field notes.

11 A constitutional body, the Public Service Commission’s role is to recruit civil servants through competitive examinations and provide
advice on recruitment rules, promotions, transfers and other public service matters.

12 Notable among the Acts passed during the first parliamentary session were the Money Laundering Prevention Act 2009, Right to
Information Act 2009 and the Code of Criminal Procedure (Amendment) Act 2009. Acts that were not passed by parliament
included the Anti-Corruption Commission (Second Amendment) Ordinance 2007, National Human Rights Commission Ordinance
2007, Public Procurement Act (Amendment) 2007, Government Attorney Service Ordinance 2008 and Supreme Judicial
Commission (Amendment) Ordinance 2008.
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tracking on some amendments, notably with regard to the AC Commission and Pro-
curement, a matter of concern for donors and civil society alike. Consequently, only
recently, the World Bank has rated Bangladesh’s control of corruption as the sec-
ond worst in South Asia.*3

3.8. Bangladesh is not dependent on aid, with aid ranging from 1.8% of its Gross
National Income (GNI) in 2002 to 1.3% in 2009. Barring for 2004, the total level of
Overseas Development Assistance (ODA) has increased steadily from USD1.2bn in
2002 to USD2.9bn in 2009. Aid disbursed to the government sector is low, with
the World Bank and ADB (but none of the four commissioning bilateral donors) pro-
viding GBS; the latter considering the level of fiduciary risk too high.

The context in Viet Nam

3.9. TI's CPI shows a steadily improving score between 2002 and 2008, with Viet
Nam ranking amongst the 16" most corrupt countries in the world in 2009. Accord-
ing to the Global Integrity Report for 2006, corruption accounts for 3-4% of lost
Gross Domestic Product each year. Corruption ranges from bribery, theft of state
assets, kickbacks, collusion in contracting, to payments for services provided. The
2005 survey of corruption conducted by the Communist Party of Viet Nam, with
Sweden’s support, showed that both grand and petty corruption is experienced as
common at all levels (both central and local) and in all organisations. Corruption
was seen by respondents as the most serious social problem then facing Viet Nam,
and in that regard, as outranking inflation and unemployment. In 2008, the Viet
Nam Household Living Standards Survey (VHLSS) found that corruption was serious
in the courts, the police, land use and the central and local health services. In the
2008 Provincial Competitiveness Survey, 60% of the firms surveyed said that pay-
ing bribes to public officials was a moderate to serious obstacle to doing business
in Viet Nam.

3.10. Led by the Communist Party of Viet Nam, the Government has been imple-
menting a series of far-reaching reforms over the evaluation period, including in
relation to corruption. Viet Nam’s processes for managing change place a premium
on decision-making by consensus; on using a step-by-step approach to reform; and
on maintaining social stability, with the Party acting as the leading force in society.
Political commitment to AC has grown over the evaluation period. The Government
has been pursuing multiple efforts to contain corruption. A comprehensive set of
laws and policies has been developed over the past 10 years, as well as institu-
tional changes, culminating in a new AC strategy in 2009.

3.11. However, the space provided for the media and non state actors to partici-
pate in AC has been constrained. Some high profile cases, involving project man-
agement units in the infrastructure sector, have nonetheless been widely publicised.

3.12. ODA in Viet Nam has steadily increased from USD1.3bn in 2002 to
USD3.7bn in 2009, a corresponding 4.1% and 3.7% of GNI in the respective years.

13 Kaufmann D., Kraay, A. and Mastruzzi. M. 2009. Governance Matters Vill: Governance Indicators for 1996-2008.
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Most aid is disbursed to the government sector, with all commissioning donors,
except Sweden, providing GBS alongside the World Bank and ADB.

The context in Tanzania

3.13. Tanzania suffers from a high level of corruption with, reportedly, an estimated
20% of the Government’s budget being lost to corruption in some years during the
evaluation period.** Tanzania’s Tl CPI score improved between 1998 and 2007,
from 1.9 to 3.2 but by 2009 the score was back to 2003 levels. In 2009, Tanzania
ranked amongst the 15" most corrupt countries in the world.

3.14. Administrative corruption was perceived to have declined in the early part of
the evaluation period and, particularly in rural areas, there was a perception in
2007 that the Government’s corruption control efforts were bearing fruit. However,
Tanzania’s score on the Bribery Payment Index (corruption prevalence) has risen
from 17% in 2009'° to 28.6% in 2010. Perceptions data from the same survey
also paint a gloomy picture with a total of 85% of respondents feeling that Tanzania
is either corrupt or extremely corrupt, with a larger percentage (45.6%) feeling that
it is extremely corrupt.’® In addition, two of its institutions, the police and the judici-
ary, appear in the top 10 most corruption institutions in East Africa.'’

3.15. A number of grand corruption scandals have made headlines in the press in
recent years, including the External Payment Arrears (EPA),*8 the BAE and Rich-
mond scandals. CSOs in Tanzania are still young and there are few that focus spe-
cifically on corruption issues.*® However, CSOs have recently taken a more pro-
active role in the fight against corruption,?® and faith-based groups are beginning to
include corruption and integrity in their public agenda.?*

3.16. The government attitudes towards corruption have evolved since the Nyerere
administration, when discussion of corruption was taboo. President Mkapa’s govern-
ment commissioned the Warioba Report in 1996. This detailed the state of corrup-
tion in the country, and formed the basis for Tanzania’s National Anti-Corruption
Strategy and Action Plan (NACSAP) of 1999. Under NACSAP Phase I, all ministries
developed sector-specific corruption plans to improve transparency and increase
public access to information. The current administration of President Kikwete came
into power with the promise to combat corruption. Corruption in the mining sector,
the judiciary and petty corruption were targeted for attention and NACSAP Phase |
was completed in 2008.

14 Chéne, M. 2009. Overview of Corruption in Tanzania. U4. (estimate from Tanzania’s Auditor General); Global Integrity Report 2006
http://back.globalintegrity.org/reports/2006/tanzania/index.cfm; US State Department. 2006. Country Report on Human Rights
Practices. www.state.gov/g/drl/rls/hrrpt/2006/78761.htm; The Citizen. 10 July 2009. Tanzania: Over 30 Percent of Budget Eaten by
Corrupt Officials, Says President. Reporting a speech made by President Kikwete on the opening of PCCB’s new offices. http://
allafrica.com/stories/200907100964.html

15 Transparency International-Kenya. 2009. East Africa Bribery Index 2009.

16 Transparency International-Kenya. 2010. East Africa Bribery Index 2010.

17  Ibid.

18 The EPA is an account facility at the Bank of Tanzania; the scandal involved the fraudulent payment of around Tshs 133 billion
(USD96m) from the account to 22 companies in 2005-06.

19 Agenda Participation 2000 (which runs the Tanzania Corruption Tracker System) and ForDIA are the most focused on corruption
although other CSOs do work linked to AC and transparency, such as policy briefs, public expenditure tracking surveys, the open
budget index and the citizens’ budget. Transparency International Tanzania was closed due to ‘inactivity’

20 NOLA and LHRC public interest litigation on takrima law and legal challenge to Public Leadership Code of Ethics.

21 An example of this is the attack launched on the Government of Tanzania’s handling of corruption by the Catholic Church in a
pastoral letter last year. High-level officials in the ruling party, CCM, demanded withdrawal of the letter. Instead, more churches have
joined the Catholic Church in its call for more commitment from the Government of Tanzania on tackling corruption in the country.
www.corruptiontracker.or.tz
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3.17. Since 1995, the Government has introduced legislation to tackle corruption
and improve accountability mechanisms and ethical guidelines in the civil service. A
broadly robust legal framework to prevent and deal with corruption is now in place.
There are however some legislative ‘gaps’, with Bills prepared which have not yet
become law. These include the Whistleblowers Bill and the Right to Information Bill,
which were waiting to be tabled in Parliament at the time of evaluation.??

3.18. Tanzania has been one of the largest recipients of aid in sub-Saharan Africa,
with ODA steadily increasing from USD1.3bn in 2002 to USD2.9bn in 2009. The
country, which receives budget support from all main multilateral and bilateral agen-
cies, is aid dependent, with the ratio of ODA to GNI rising from 11.8% in 2002 to
13.7 % in 2009.

The context in Zambia

3.19. TI's CPI score was 2.6 every year between 2004 and 2007 but improved in
2007 and 2008, as a result of improved confidence by the international community
in the late President Mwanawasa’s fight against corruption. With a score of 3.0, the
2009 CPI ranks Zambia amongst the 19" most corrupt countries in the world.

3.20. The 2004 National Governance Baseline Survey shows that public sector
corruption in Zambia has many faces, from administrative corruption to nepotism
and procurement mismanagement. Corruption is among the three top concerns of
citizens, after the high cost of living and inflation. The state agencies perceived as
the most corrupt were the police, the National Registration Office, the Lands
Department, Zambia Revenue Authority, councils and courts of law.

3.21. Petty corruption in the form of payment of bribes remains widespread.
According to TI-Zambia’s Bribe Payers Index (2007), more than half of household
respondents were asked for bribes to access services over the past 12 months;
with 11% of them responding affirmatively that they had paid a bribe.?® Although
the incidence of petty corruption in the form of bribe payment remains high, some
agencies or sectors are more affected than others. While less visible to the public
eye, public resources mismanagement is widespread, as shown in the national
audit reports.

3.22. The media and CSOs have increasingly brought the issues of corruption to
the public’s attention. The health corruption scandal involving donor money, in
2009, was widely reported in the written press and in 2007, TlI-Zambia released a
landmark report, entitled ‘Show Me the Money!’, confirming that large sums of pub-
lic funds had been embezzled from 1984 to 2004.

3.23. Late President Mwanawasa’s fight against grand corruption during the previ-
ous regime dominated the political agenda from 2002 until 2008, with the donor-
supported Task Force on Corruption (TFC) leading to high-level conviction and sei-

zure of assets.

22 AC Network. 2008. Key Issues Paper on Challenges in Fighting Corruption in Tanzania for the 2008 General Budget Support Annual
Review.

23 These statistics are in line with an Afrobarometer survey (2005), which concluded that 79% of respondents never had to use bribe
for access to services.
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3.24. President Banda'’s record in tackling corruption has been mixed; former presi-
dent Chiluba was acquitted of public theft in a Zambian court, the TFC was dis-
banded and a major health scandal with links to donor money broke in 2009. How-
ever, some positive trends can be seen. The National AC Policy and its implementa-
tion plan were approved and actions were taken against those involved in the health
scandal scam.

3.25. Zambia’s vision is to reduce aid dependency and become a middle-income
country by 2030. The country, whose government has received GBS since the mid-
2000s, has seen ODA steadily increase from USDO.8m in 2002 to USD1.5bn in
2006. ODA declined in the following year, to increase slightly again from 2009,
reaching USD1.3bn. The ODA to GNI ratio has declined from 22.8% in 2002 to
11.1% in 2009.

The context in Nicaragua

3.26. Nicaragua is perceived to be amongst the most corrupt countries in the Latin
American region with a Tl CPI rating of 2.6. This made Nicaragua amongst the 14™
most corrupt countries in the world in 2009. Surveys?* show that 75% of the popu-
lation regards corruption as a problem though less than 5% have actually paid a
bribe over a 12 month period before the surveys were undertaken. Community
Information, Empowerment and Transparency, an internationally renowned social
audit organisation, shows reduced corruption in most service delivery points outside
the judiciary, including education, health, the police (though there was a modest
reversal in 2008) and municipalities. In Nicaragua, grand corruption linked to politi-
cal capture of state institutions is prevalent.

3.27. According to Freedom House, the quality of freedom in Nicaragua is at chron-
ically low levels. The role of the media as a potential source of independent infor-
mation and watch dog is undermined by main media outlets being controlled by a
few family companies and, in some cases, having clear ties with political parties. An
overall lack of mechanisms for accountability and transparency undermines citizens’
ability to hold the Government and civil servants accountable.

3.28. The evaluation period spans two contrasting political regimes. In 2002,
Enrique Bolanos came to power and instigated a wave of reforms, including AC,
which donors actively supported. In 2007, the Sandinistas were re-elected under
the leadership of Daniel Ortega. Since then, concerns about electoral fraud in the
2008 Municipal Elections, the acquittal of the ex-President Aleman for corruption
charges, political capture of state institutions and the complex and non-transparent
financial arrangements with Venezuela have combined to undermine donor confi-
dence. Nicaragua has an AC legal framework in place and a series of strategies dat-
ing back to 1999, but many challenges remain with its actual implementation.

3.29. Nicaragua, until recently, received GBS from donors. ODA totalled USD70.7bn
in 2009, up from USDO.5bn in 2002. ODA as a proportion to GNI has remained
roughly the same over the evaluation period, at 13.1%.

24  Global Corruption Barometer. 2005.
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Donor contexts

3.30. The donors’ approach to AC is equally defined by their commitment to the
global fight against corruption, their choice of interventions to support partner coun-
tries’ AC and good governance agenda, and the internal policy they have in place to
prevent aid misuse.

3.31. Donor commitment to the global fight against corruption entails the ratifica-
tion of international treaties, including UNCAC; international inter-agency coopera-
tion in the field of money laundering and other global aspects of corruption; and
support for international transparency initiatives, such as the Extractive Industry
Transparency Initiative (EITI).

3.32. All five commissioning donors saw their approach to AC evolve over the eval-
uation period alongside a shared international agenda, as they came to participate
and support a number of initiatives, starting with UNCAC,2° and, under the steward-
ship of the OECD DAC, the Rome (2003) and Paris (2005) Declarations on aid
effectiveness and OECD DAC Principles on Anti-Corruption (2007).

3.33. At HQ, the evaluation period saw the global fight against corruption move up
the commissioning donors’ political agenda, as Denmark, Sweden, Norway and the
UK ratified the UN Convention. While not a direct signatory, the ADB also actively
supported the implementation of UNCAC as part the ADB/OECD Anti-Corruption Ini-
tiative for Asia and the Pacific, launched in 1999.

3.34. Together with UNCAC, the Paris Declaration (2005) has also shaped and

transformed the donors’ approach to AC over the evaluation period:

* As part of their commitment to the Paris Declaration principles, all five commis-
sioning donors are committed to alignment with the partner countries’ poverty
reduction strategies, and in so doing, address corruption in the context of
broader governance-strengthening efforts.

* The move from projects to programme-based approaches to aid (SWaPs and
GBS) has also significantly changed the donors’ approach to AC, as they started
to give more attention — and support — to public sector financial management,
as part of their commitment to align with partner countries’ systems.

* As donors started investing more money through national systems, their pro-
grammes have also become more vulnerable to financial malpractice in the pub-
lic sector, and in recent years, their concerns over the use of their own money
have increased as a result of aid-related corruption scandals in government min-
istries, some of which — such as the health scandal in Zambia — received high
publicity. This has prompted donors to strengthen their internal policy.

3.35. Annex C describes key developments over the evaluation period for each
commissioning donor. It shows that not all donor agencies have developed a com-
prehensive and well-articulated approach to AC, linking their external interventions

25 UNCAC was adopted by the UN General Assembly by resolution in October 2003.
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with internal policy. Apart from Danida, and to a lesser extent, ADB, no document
was found in support of donor strategic approach to AC at country level.?®

3.36. It also confirms wide differences in the size and nature of AC interventions,
with projects ranging from less than USD100,000 to USD150m. For each donor,
interventions also vary greatly from one country to the next, depending on their his-
tory of engagement in the country and their own particular strength or comparative
advantage.

3.37. Finally, an overview of donor interventions, as given in Annex B, shows that
with the exception of Zambia and Nicaragua, bilateral donors have started support-
ing government-led AC-specific interventions relatively recently, with many of their
interventions previously focusing on governance reforms. At the same time, the
commissioning donors have supported an increasingly wide range of autonomous or
semi-autonomous institutions with a role to play in AC. Although support to dedi-
cated AC agencies has remained central to their engagement, other key institutions
have benefited from their support, including SAls; Public Service Commissions; tax
revenue authorities; Directors of Public Prosecution; and the national police. A few
of them have received donor support in the form of financial aid and technical
assistance (TA) for more than a decade; while many others have barely started, or
are still in the process of receiving donor funding.?

Conclusion

3.38. On the basis of this overview, the five countries can be to some extent classi-
fied in five categories, as shown in Box 4. This box does not look into the drivers of
corruption, given the lack of coherent and substantial analysis in this area. Donor
attempts to identify, and address, the causes and drivers of corruption are dis-
cussed in the following Chapter.

26 The authors confirm this, noting that during interviews, some key donor informants principally referred to corruption in relation to the
risk of aid misuse; others only discussed specific interventions, such as their support to AC Commissions; and many (unless
prompted) failed to make the link between AC and their broader governance agenda.

27 At the time of the country visits, support was forthcoming for the following AC agencies: Financial Intelligence Unit (Norway) and the
Ombudsman Office (Denmark) in Zambia and Ethics Secretariat, the Public Procurement Appeals Authority and the Director of Public
Prosecutions (DFID) in Tanzania.
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Box 4: Five countries - five different sets of circumstances

In Bangladesh, corruption is perceived as the highest amongst all five countries in the
Tl international survey; a perception confirmed by statistics on bribery payments, which
affect the majority of the population on a daily basis. But there is an active and vocal
civil society and a strong evidence base. Aid dependency is low but donors are valued
for their innovation and support to policy. A period of so-called Caretaker Government
created an opportunity for donors to gear up their AC involvement, even though
political support has since waned. Support to civil society is a particularly strong
element of donor engagement, which has remained high throughout the evaluation
period.

In Viet Nam, aid dependency is low. Although civil society is hot encouraged to work
on advocacy issues in Viet Nam, and the media is closely controlled by the State, the
Communist Party has shown increased commitment to AC over the evaluation period,
with donors successfully building on opportunities presented by government and
working in a harmonised way to improve the evidence base and strengthen
policymaking in AC at a technical level.

In Nicaragua, aid dependency continues to be relatively high. While corruption is
perceived to be high by the international community, in reality, grand corruption seems
greatly to prevail over petty corruption. CSOs in Nicaragua are strong, but few are
judged to be apolitical; the media is also widely seen to be partisan. The change in
government in 2008, and the ambivalent position over reforms that followed, has
brought a polarisation amongst the donor community between parties willing to engage
with the State and parties who are not. By the end of 2010 all four commissioning
donors engaged in the country had withdrawn or announced plans to withdraw, and
none were continuing GBS. As a result, a promising joint donor AC initiative is now in
decline.

Tanzania is the most aid dependent country out of the five countries. Over the course
of the evaluation period, political commitment to tackle corruption has at times been
high but not always consistent. As a result, donor support to AC has not always been
forthcoming. At the same time, the fiduciary risk is considered sufficiently manageable
for Tanzania to receive GBS from most donors, which have also focused on system
strengthening as part of their move to launch basket funding mechanisms in core
areas of public sector reforms. Recently, the media has been able to play a leading
role in holding the Government to account over grand corruption scandals.

In Zambia, aid dependency has declined significantly over the years. In this country,
the media and CSOs are relatively free to criticise government actions. Zambia was
long portrayed as a country highly committed to AC, thanks to generous donor support.
As of 2009, Zambia was the least corrupt countries amongst all five selected. Bribery
payments are very high in some sectors (the police), but very low in others (health).
The 2009 acquittal of former president Chiluba and recent corruption scandals, some
involving donor money, have challenged the incumbent government to show genuine
commitment to reforms. Like Tanzania, Zambia receives GBS, allowing donors to have
close and regular interaction with key government ministries.
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4. Relevance of donor anti-corruption
interventions

Summary of key points

Donor engagement with AC has only been partly relevant to country circumstances.
Donors have aligned their engagement to the host countries’ AC priorities as part of
broader good governance goals defined in national poverty reduction strategies. They
have also positively influenced the host countries’ domestic agenda by helping to
build the capacity of AC agencies and develop national AC policies.

Their attitude to the host government’s pledge to fight grand corruption has varied,
depending on the reputational risk involved and quality of partnership with the host
governments. Donors have not shown the same level of tolerance in countries where
fighting grand corruption was not part of the political agenda (Nicaragua, Viet Nam)
nor the same level of support in countries where it was on the agenda (Bangladesh,
Zambia, Tanzania). Part of the response lies in achieving a more effective balance
between spend and non-spend interventions.

Donor analysis of corruption issues has remained infrequent and incomplete; donors
have not produced a comprehensive mapping of all corruption-related issues linked
to a particular sector — the education sector in Bangladesh being an exception.
Donors have not paid sufficient attention to the link between corruption and poverty,
despite poverty reduction being their main mandate. Although this is in part
explained by the lack of disaggregated data, donors could have made better use of
the information generated by local and national surveys.

The causal relationships between public sector corruption and the public sector
reform programmes that donors support in all five countries have not yet been fully
explored, key drivers of corruption have often been overlooked, and few governance
projects contain specific reference to AC in their objectives.

The link between AC and PFM has nonetheless strengthened over the years, with
support to SAls being seen as particularly relevant.

Donor interventions have been broadly in line with UNCAC framework. However,
prevention, detection and sanction mechanisms outside criminal law; support to the
independence of the judiciary and its role in AC; private sector responsibility;
increased funding and advocacy/dialogue for CSOs; focus on public reporting; and
the link with the global agenda, have all been overlooked (outside isolated examples).
The main exceptions include DFID and Swedish support to police in Bangladesh and
Nicaragua, and ADB support for the judiciary in Bangladesh, which seek to promote
integrity within the institutions themselves.

4.1. This Chapter seeks to respond to the general question in the ToR: “Are the
approaches employed by the five donors to address corruption (including its nega-
tive effects on poor people and women in particular) appropriate to country circum-
stances, and how could they be made more relevant?”
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4.2. The following criteria were used to assess the relevance of donor AC efforts:

* the extent to which their approach is aligned with country priorities

* the extent to which their approach and/or selected interventions are based on a
comprehensive analysis of corruption in the host countries

* the extent to which their approach and/or selected interventions cover all
aspects of AC, as defined by UNCAC.

4.3. The five country reports, the analysis carried out at HQ level as found in the
inception report, and additional research on M&E (Annex D) form the basis of this
Chapter.

Alignment with country priorities

4.4. At a policy level, all commissioning donors have closely aligned their country
strategies with partner countries’ poverty reduction strategies. These strategies
have provided donors with a broad framework for alignment with national AC priori-
ties, which in turn have been typically defined as part of wider plans to promote
good governance in each country.

4.5. Donors have not only alighed with partner countries’ priorities, but have also
helped to shape the partner countries’ domestic agenda. As well as providing inputs
to the poverty reduction strategies, they have provided technical expertise, and on
some occasions, discussed with government, the drafting of national AC policies in
all five countries. For example, DFID saw the Tanzanian government’s invitation for
input into NASCAP Il as an opportunity to “support it along the rather rigorous lines
that have been developed and put in place for the core public sector reforms”, and
to “help government develop a much more robust, results-oriented approach to
combating corruption”.?® As part of its Good Governance Programme, the ADB has
supported the drafting of a National Integrity Strategy in Bangladesh, and in Zam-
bia, DFID worked with the AC Commission on drafting a national AC strategy and its
implementation plan.

4.6. While a recent trend, the completion of national AC strategies in all five coun-
tries should help donors to strengthen their alignment with country priorities. For
example, DFID’s forthcoming Tackling Corruption Project in Tanzania will support
NACSAP Il implementation (although not through UNDP), and DFID’s new pro-
gramme in Zambia is also firmly based on the country’s national AC policy and
implementation plan (see Box 5).

4.7. Importantly, donors have also adjusted to changes in the partner countries’
political agenda. They responded positively to government agendas to fight grand
corruption?® — some periods lasting a year; others a decade — and, in equal meas-
ure, they have adopted a ‘wait and see’ attitude when grand corruption remained
outside the political agenda. Donor political alignment to AC comes with a number
of risks:

28 DFID. 2007. Tanzania Quality of Governance Assessment.
29 Windows of opportunities to do so included the Mwanawasa years in Zambia; the Caretaker Government in Bangladesh; the Warioba
Report in Tanzania (pre-dating the evaluation period); and the Bolafos regime in Nicaragua.
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4.8. Firstly, development agencies can face a strong reputational risk when sup-
porting government-led initiatives to fight grand corruption; grand corruption cases
tend unavoidably to be selective, and hence are often interpreted as politically-moti-
vated.

4.9. A possible risk mitigation measure for donors and their embassies, it seems, is
notionally to support a government’s political discourse to fight grand corruption,
but deliberately keep away from difficult partnerships, because of the lack of trans-
parency and likely political interference. For example, while donors actively sup-
ported the Caretaker Government’s pledge to fight grand corruption in Bangladesh,
none, except for the ADB and, to a lesser extent, Denmark, have been willing to
provide financial support to the AC Commission.® The politicisation of the AC Com-
mission, and the uncertainty that comes with it, were the main reasons given by
donors (including DFID) for not supporting its work.

Box 5: The move to support national AC policy — an appropriate response?

Donors have contributed effectively to the drafting of National AC policies in all five
countries. The move to national AC policies remains a relatively recent phenomenon.
Zambia and Viet Nam functioned without one until 2009, while Bangladesh has yet to
finalise its planned National Integrity System, with support from the ADB.

Nicaragua and Tanzania have benefited from a longer experience, with AC strategies
existing since the late 1990s. The recent strategies in Zambia (2009) and Tanzania
(2006) share some useful characteristics in that they are based on corruption
diagnosis studies as well as on a consultative process; they retain a legal focus and
identify key initiatives alongside the AC chain; they identify key institutions relevant to
AC and seek to involve other key actors (including the private sector); and they make
the link between corruption and governance programmes. The key challenge lies in
their implementation.

This evaluation finds that the main constraints to implementing national AC plans, as
already shown in Zambia and Tanzania, are the lack of prioritisation, limited capacity
and unclear ownership. In Tanzania, NACSAP | (the oldest national AC policy) received
little buy-in from CSOs and the private sector, as this framework was not geared
towards providing them with financial assistance. A key objective of NACSAP Il (2006)
is to complement the key public sector reform programmes and extend the focus of AC
efforts beyond national ministries to local government, civil society and the private
sector.

The responsibility for coordinating and monitoring the implementation of the national
action AC plans, is often unclear.3* Even when given a clear mandate, there is a risk
that a single agency may lack the political clout or capacity to coordinate and monitor
the national AC action plan effectively.3?

The salient question is whether national AC policies do indeed add real value to the
fight against corruption. The country reports show that much can be achieved without
a national AC policy: for example, Viet Nam is described in one review as having the
most comprehensive AC legislative system in the region.

30 Danida TA support had not yet begun by the end of 2009, despite Danida funds having been transferred to ADB.

31 In Zambia, for example, the AC Commission and Cabinet Office will share the responsibility for overall M&E of the National AC Policy.

32 For example, in Tanzania, Good Governance Coordination Unit has lacked sufficient capacity to monitor and coordinate NACSAR, in
effect leaving PCCB in the lead.
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4.10. Similarly, the PCCB in Tanzania only received funding from the UNDP (with
Norwegian and Swedish support until 2005), until DFID and Norway decided to pro-
vide direct support to the PCCB specifically in the fight against grand corruption3?
and in the area of natural resource management®* from 2008. Nevertheless, DFID
recognises that the success of its new programme will hinge on the assumption
that “all legal, judicial and other organisations |[...] are able effectively to play their
roles without political interference”.®® Furthermore, some AC institutions are clearly
not open to external support, including the Permanent Office of the Steering Com-
mittee for Anti-Corruption in Viet Nam, which claims to have limited capacity to
accept donor TA.

4.11. Secondly, donors can also face a high reputational risk, if they choose to
ignore political corruption, as many stakeholders back home and in the partner
countries put this choice down to donor preference for maintaining good relation-
ships with the host government. Donors can indeed be seen as incoherent. In Nica-
ragua, some commissioning donors decided to go against government ownership
and withdraw from the AC Fund because of the government lack of commitment to
fight grand corruption and wider donor disengagement in this country. This con-
trasts with Viet Nam, where donors have favoured a gradual approach to AC and
decided to keep away from the politically-sensitive issue of grand and/or political
corruption.

4.12. That corruption in Nicaragua is mostly perceived as political (with sectoral
indicators in service delivery corruption showing a gradual improvement in recent
years) may, in part, explain donors’ stance in this country. In contrast, the Zambia
National AC Plan is not explicit on how government intends to address grand and
political corruption but this has not stopped donors supporting it.

4.13. Thirdly, in aligning to successive governments’ political agendas, donors face
the risk of being subject to the vagaries of the host countries’ political or electoral
cycle. The Bangladesh country study epitomises this situation: even though donors
anticipated the possibility of a decline in political commitment after the 2008 elec-
tions, all responded positively to the Caretaker Government’s AC pledge. DFID’s
interim Country Assistance Plan (2007-09), which was drafted during the Caretaker
Government years, mentions the word corruption 17 times and goes as far as sin-
gling out “corruption and messy politics” as one of the main reasons for continued
poverty in the country. Yet, its vision that “by 2012, government will have continued
the work begun by the caretaker government |[...] and will be actively fighting cor-
ruption”, was discarded by the time the Country Plan (2009-14) was drafted, indi-
cating a less open and intentional approach by DFID to fighting corruption in the
country after the 2008 elections. This lack of consistency demonstrates how chal-
lenging it can be to work in an environment where government commitment to AC
fluctuates.

33 The project, worth £6m, aims to strengthen the ability of the Government of Tanzania’s institutions related to investigating and
prosecuting grand corruption to fulfil their mandate. The project had barely started at the beginning of the country visit (February
2010).

34 Norway entered into an agreement with PCCB in January 2007 for support to consultations around the ‘Whistleblower Protection Bill’
and a main agreement for supporting PCCB in June 2008.

35 DFID. 2008. Tackling Corruption Project Project Memorandum. Tanzania.

28 Joint Evaluation of Support to Anti-Corruption Efforts 2002-2009



4.14. In conclusion, donor alighment to country priorities has remained satisfactory
at policy level. Donors have positively influenced AC domestic agendas and the
recent launch of national AC policies should allow for a closer donor alignment with
national AC efforts. Donors have also responded positively to host governments’
agendas to fight grand corruption. In countries where fighting grand corruption has
not been part of the political agenda, donor attitude has nonetheless varied and
appears to have lacked coherence, depending on the quality of partnerships with
host governments and/or key AC institutions. This appears to determine, to a large
extent, the level of donor engagement in the fight against corruption.

4.15. Establishing that donors adequately take the context into account requires
more than a broad alignment with country priorities; donors also need to demon-
strate they have a solid understanding of the forms and causes of corruption that
prevail in partner countries, and, that their account of corruption in specific pro-
grammes is adequate. This is discussed in the following section.

Quality of donor analysis

Forms of corruption

4.16. Notwithstanding their alignment with country priorities and support to key
diagnosis surveys, donor analysis of corruption has overall been relatively narrow, as
well as irregular. Largely produced as part of broader governance assessments,
their analysis has focused principally on policy and legislative measures, grand cor-
ruption, PFM and other country systems issues.¢

4.17. Petty corruption issues are hardly mentioned and there is no differentiated
analysis across sectors. Similarly, donors have paid adequate attention to financial
management issues (including procurement) as part of their move to SWaP mecha-
nisms, but have given less attention to other aspects of corruption such as in the
infrastructure sector in Viet Nam, and health sector in Zambia.®” Even on grand cor-
ruption issues, donors (outside the TFC in Zambia) have failed to take a compre-
hensive approach, instead paying attention mostly to specific cases, many linked to
the use of their own money.

4.18. Although this can in part be explained by the lack of available disaggregated
data, documentation review shows that donors in fact rarely use the information
and statistics generated by the many valuable local and national surveys to inform
their analysis. This is all the more puzzling since donors have often paid for these
surveys, as well as encouraged countries like Zambia and Tanzania to develop an
M&E framework in support of their national AC policies. Instead, donors have con-
tinued to rely principally on Tl CPI and other international data, such as those pro-

36 In Bangladesh, the Good Governance Programme makes extensive reference to an ADB Country Governance Assessment completed
in 2004. In this report and associated project documents, ADB adequately reports as well as assesses the extent of corruption in
Bangladesh, by looking at ‘Corruption as a key Governance Problem’ as well the ‘Issues and Opportunities’ required to tackle the
problem, especially in term of the AC Commission. ADB. Proposed Program Loan and Technical Assistance Grant. Good Governance
Programme.

37 These two examples were based on a value chain approach, which looks at potential malpractice at all stages of the investment
cycle, namely policymaking and regulation; budgeting and planning; financing; programme design and management; tendering and
procurement; construction; and operation, maintenance and monitoring. It was used as key reference in the Zambia and Viet Nam
country reports.
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duced by the World Bank Country Policy and Institutional Assessment, to monitor
corruption and AC in partner countries.3®

4.19. In the absence of a comprehensive, regular, and evidence-based analysis of
corruption in partner countries, donors’ approach to AC has been unable to inform
policymaking in a convincing way. Although they have pressed for some specific
actions, such as the finalisation of a national AC plan or the prosecution of grand
corruption cases, they have been unable to provide genuine guidance to the host
governments and institutions that they support, on how to prioritise actions, and
this is often in countries that have limited resources on the ground.

4.20. There are some instances of donor support prioritising one form of corruption
over another, starting with DFID’s Tackling Corruption Project in Tanzania, which
specifically focuses on grand corruption. Whether the focus on a particular form of
corruption or sector is appropriate depends, however, on the quality of the diagno-
sis behind it, and this has been weak overall.

4.21. The synthesis nonetheless identifies some emerging good practices, on

which donors could draw:

* Service delivery sector: In Bangladesh, donors started gradually to acknowl-
edge governance and corruption issues in the education sector, after a govern-
ance working group was created to support dialogue and monitoring under their
joint Primary Education Development Programme (PEDP). As a result, key
aspects of mismanagement, from teachers’ recruitment to school management,
were looked at; and by 2009, corruption was mentioned openly in their joint
monitoring report. ADB also had plans to conduct Vulnerability to Corruption
Assessments in selected sectors, including education; although the drafts have
yet to be widely shared with other donors.

* Use of local/national data: In Zambia, DFID’s Acting Together programme,
which started in 2010, makes some useful — yet still quite limited — reference to
the local and national surveys, and, in Viet Nam, DFID-World Bank’s Governance
and Poverty Policy Analysis and Advice Program (GAPAP) has, amongst other
things, supported the successful negotiation of a new governance module for
the VHLSS. Drawing from this survey, the Viet Nam Development Report 2010
contains a section on corruption which uses recent survey information.

* Frequency of analysis: DFID and Sweden have also started assessing the risk
of corruption in all five partner countries on a more regular basis, using a wide
range of international indicators, using information generated through Public
Expenditure and Financial Accountability (PEFA) reviews. Produced as part of
their annual Fiduciary Risk Assessment (FRA) since 20009, this is a significant
step forward in monitoring country circumstances more closely and regularly. It
is worth noting, however, that DFID’s FRAs are in fact only carried out periodi-
cally, with an annual statement of progress and, are not necessarily circulated to
government and among development partners.3°

38 The impartiality, quality and methodology of TI's CPI have been questioned, because the Index is mostly based on the perception of
selected international actors.

39 For their FRA, donors typically use PFM assessment, such as PEFA and IMF Safeguard Assessments. Yet there are important gaps
between the two — of up to 6 years. As a result, donors monitor and update the ten PEFA indicators themselves on a yearly basis,
using secondary or additional evidence. Restrictions were placed on quoting from DFID FRA for one country in this evaluation.
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* Prioritisation: Zambia's AC Commission decided to pilot Integrity Committees
in all state institutions which the 2003 National Governance Baseline Survey
had identified as being perceived as the most corrupt. This is a good, but rare,
example of evidence-based prioritisation in AC.

The impact of corruption on poverty

4.22. Another major weakness in donor analysis of corruption is that despite pov-
erty reduction being their main mandate, donors have not made explicit the links
between AC and poverty reduction. Beyond general statements,*° no donors have
produced an in-depth analysis on the likely impact that all forms of corruption —
grand and petty — may have on different sections of the population, including
women.*

4.23. Donor support for TI-Bangladesh is an exception, with the programme putting
special emphasis on poverty and gender issues. Bribe payments at service delivery
is where the most direct evidence on the links between corruption and poverty
exists. For example, national surveys in Zambia confirm that low income households
are disproportionally penalised by paying bribes that represent a greater share of
their income; and that, although the incidence of bribery is roughly similar in urban
and rural areas, its prevalence is higher in urban areas.*?

Drivers of corruption and theory of change

4.24. Donor attempts to understand what drives corruption and how to fight it have
also remained limited and poorly evidenced. Since the early 2000s, partly in
response to slow progress, donors have commissioned a number of key studies that
seek to explore the political economy of governance reforms. These studies are
based on the recognition that donors need to look beyond what their risk analysis
refers to as ‘the lack of political will' and dig more deeply into the many layers of
incentives, rules and constraints — formal and informal — that characterise the host
country’s institutional make-up.

4.25. By and large, however, the evaluation finds that these governance studies,
including for example, DFID’s Drivers of Change in Viet Nam (2007) and Sida’s
Power Analysis in Tanzania (2005),* have remained too broad and generic to pro-
vide sufficient guidance for donors. Even in Bangladesh, where political economy
analysis is the most advanced, thanks to the valuable contribution of national inde-
pendent think-tanks, donors have struggled to produce convincing theories of
change linking government interventions with reduced corruption/increased
accountability in an explicit manner. As stated by Duncan et al. (2003),** “there is
widespread agreement on the nature of the problems in Bangladesh, and even on

40 As reported in the Literature Review (op.cit.), the general argument is summed up in UNDP’s Anti-corruption Practice Note (2004):
“The negative impact of corruption on development is no longer questioned. Evidence from across the globe confirms that corruption

disproportionately impacts the poor. Corruption hinders economic development, reduces social services, and diverts investments in
infrastructure, institutions and social services. Moreover, it fosters an anti-democratic environment characterized by uncertainty,
unpredictability and declining moral values and disrespect for constitutional institutions and authority. Corruption, therefore, reflects
a democracy, human rights and governance deficit that negatively impacts on poverty and human security”.

41 Itis worth noting however, that establishing a formal policy on using the money from the disposal of recovered assets for poverty
reduction was a condition for donor support to the TFC in Zambia.

42 According to Afrobarometer (2009), 79% of respondents never had to pay a bribe to a health worker in the past year.

43 Hyden, G. 2005. Why Things Happen the Way they Do. A Power Analysis of Tanzania. Sida.

44 Duncan, A., Sharif, I., Landell-Mills, R, Hulme, D. and Roy, J. 2003. Bangladesh. Supporting the Drivers of Pro-Poor Change.
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what needs to be done. There is little agreement, however, on how to go about
jt".4°

4.26. Looking more specifically at corruption, DFID has started to produce some
analysis on what drives corruption as part of their FRAs (see 4.19). A summary of
donor findings is given in Box 6. None of these findings are supported by empirical
evidence nor have been the subject of in-depth study. Largely ad hoc, they don’t
form solid foundations for donor interventions. In addition, some widely-held allega-
tions that aid, World Bank structural adjustment programmes (notably privatisation),
or the introduction of multi-party politics may have contributed to corruption, are
ignored.

Box 6: Example of drivers of corruption as highlighted in donor documents

Bangladesh: DFID¢ assesses that corruption in Bangladesh is driven from the top
down through the public administration, leading to ineffective mid-level administration
and widespread corruption at the lower level of civil society and service delivery —

a conclusion with potentially important policy implications.

Tanzania: DFID identifies low pay, limited instances of prosecution, and the existence

of discretionary and monopolistic powers as the main causes or vectors of corruption

in the country. Yet there is overall little evidence to support these findings, with other

studies, for example, arguing that the link between low pay and corruption in Tanzania
remains tenuous.*’

Zambia: In an issues paper on the risk of corruption produced in 2008 for the group of
donors supporting the TFC, drivers of corruption are summarised as follows: “Low
salaries and a disregard for control mechanisms under the latter years of the previous
administration are considered as major drivers of a culture of corruption in public life.”
In fact, the empirical evidence on causes and drivers of corruption in Zambia remains
extremely limited.*® No cause of corruption can be prioritised or singled out, with low
salary of public officials, the lack of transparent and accountable political process, poor
economic policies and the lack of effective enforcement mechanisms joining a long list
of other factors.*°

4.27. In the absence of a strong evidence base on the forms and drivers of corrup-
tion, donors at large have continued to follow a ‘one-size-fits-for-all’ approach to
fighting systemic and endemic corruption. In recent years, they have increasingly
recognised the need to combine their interventions with dialogue to influence policy
(see Chap ter 6). Institution building and governance reforms remain nonetheless
the two main entry points by which they expect their interventions, individually or
collectively, to lead to behavioural change. Their main theory of change assump-
tions can be summarised as followed:

45  On the donor side, Foot, S. and Mubin, A.K. 2007. Political Economy Assessment for Review of Financial Management Reform
Programme. DFID Bangladesh, remains one of the most advanced and researched studies. This study identifies vested interest
amongst top civil servants that lead to resistan