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Objectives and project outline successful

The project supported the public financial management (PFM) reform programme vory
and the implementation of the Rwandan government’'s PFM sector strategy plan
for the period 2013/14—2017/18 in the form of collaborative basket funding involv-
ing international partners. As part of this financing, funds were paid into a basket
earmarked for PFM reforms. In addition, two separate sub-baskets were created to
support the Office of the Auditor General (OAG) and the tax authorities as well as
the procurement authority and the auditing institute at a later stage.

successful
moderately
successful

moderately
unsuccessful

un-
successful

highly

Relevance Efficiency  Impact  Sustainabiliy Colherence

At outcome level, the objective was to sustainably improve the quality and perfor-
mance of PFM and the management of public finances. At impact level, the objec-
tive was economic development and reducing poverty in Rwanda. The project sup-
ported measures at the Ministry of Finance and Economic Planning (MINECOFIN)
as well as other public institutions involved in Rwandan finance.

Conclusions

— The advantages of harmonised
basket funding have been con-
firmed but transparent communi-

. . cation among the partners is es-

Key flndlngs sential.

At outcome level, the objective of the financial contribution (FC) measure was achieved _

within the framework of the basket funding. The project has been rated successful for the

following reasons:

Creating institution-specific sub-
baskets to strengthen the inde-
pendence of individual institutions

- The measure was aligned with the country’s political priorities. The results chain can be useful for the sustainable

was plausible and donor contributions were harmonised through the use of joint
financing.

The design of the interventions was consistent with the partner’s own efforts and
complementary to the national strategies. However, there were delays in imple-
menting the measures due to differences between individual stakeholders.
Effectiveness was moderately successful. Three out of six indicators were
achieved and the failure to achieve one of the indicators was due to the impact of
the pandemic.

With the continuation of the reform agenda in the area of public finances as well
as the ambitious objectives of the transformation agenda and Vision 2050, the
Rwandan government is demonstrating the will to further expand and consolidate
what has been achieved. The administration is also willing and able to drive the
agenda forward.

implementation of reforms.

The progress in public finance is
creating a need for more staff,
which can be addressed by set-
ting up an auditing institute.
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Ex post evaluation — rating according to OECD DAC criteria

General conditions and classification of the project

Reforming the public finance systems in Rwanda is seen as a key prerequisite for increasing the effectiveness of
public action to achieve national poverty reduction targets (at that time, it was the Economic Development and
Poverty Reduction Strategy (EDPRS) and since 2017, the National Strategy for Transformation (NST)). Signifi-
cant progress has already been made, but an analysis in the context of the Public Financial Management Sector
Strategic Plan (PFM SSP) 2012 revealed a need for further action. This is where the project started in order to
support the target achievement of the resulting SSPs 2013-2018, which in turn were linked to the objectives of
EDPRS 2. Specifically, the commitment related to the fiscal years 2015/16—17/18. This had been preceded by
financial cooperation (FC) commitments in this field since 2010, for example within the context of the Macroeco-
nomic Programme Support project of the EDPRS (project number 2011 70 315). Since 2017, the project has been
an integral part of the decentralisation and good governance priority area of the German Federal Ministry for Eco-
nomic Cooperation and Development (BMZ).

Brief description of the project

The project supported the reform of the government finance system in Rwanda and the objective was to sustaina-
bly implement the domestic development strategy. The support aimed to sustainably improve the quality and per-
formance of PFM and the management of the public finances. These provide the basis for the targeted use of
public funds to achieve the Rwandan government’s overarching economic development and poverty reduction
strategy. The Ministry of Finance (MINECOFIN) was the project-executing agency. The individual measures im-
plemented within the framework of open basket funding involved MINECOFIN in particular and, due to the open
character, other relevant institutions within the scope of the main basket amounting to EUR 4.5 million. Through
sub-baskets, a further EUR 3.0 million was directly allocated to the Office of the Auditor General (OAG) and the
Rwanda Revenue Authority (RRA) and subsequently to the Rwanda Public Procurement Agency (RPPA) and the
Institute of Certified Public Accountants Rwanda (ICPAR).

Breakdown of total costs*

Inv. Inv.

(planned) (actual)

Investment costs (total)** EUR million 25.9 25.1
Counterpart contribution EUR million - 2.0
Debt financing EUR million - 25.6
of which BMZ funds EUR million 7.5 7.5

* Figures only refer to fiscal years 2015/16-17/18.
** Figures are based on the average EUR-USD exchange rate for 2015-2019.
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Rating according to OECD DAC criteria

Relevance
Policy and priority focus

The objectives of the project implemented through basket funding (PFM basket) corresponded to the priorities of
the partner country. Improvements in PFM were stipulated in the EDPRS 2 development strategy (2013/14—
2017/18) and are considered to be an important prerequisite for economic development and success in reducing
poverty. The policy field is highly relevant in the political dialogue.

At the time of the project appraisal in 2015, the existing situation for the project measures was good. The growth
rates of the Rwandan economy were in the high single digits with inflation in the mid-single digits." The proportion
of people living in poverty fell from 59% to 45% between 2000 and 2011.2 Compared to the turn of the century,
households classified as poor had better housing, better access to clean water, attended school more frequently
and were more extensively vaccinated.?

The EDPRS 2 national development strategy, which is relevant for the period of the project, set the overarching
objective of accelerating progress towards the status of a middle-income country with a better quality of life due to
average GDP growth of 11.5% p.a. and by reducing poverty to less than 30% by 2025.4 To achieve the objectives
of EDPRS 2 and Vision 2020, the PFM reform strategy (PFM SSP, 2013/14-2017/18) provided for the cross-sec-
toral task of improving PFM capacity and systems and optimising the allocation and use of the funds. This objec-
tive was based on the review of the previous SSP and envisaged the development of human resources capacity
and modern and effective systems and procedures to enable effective and transparent PFM. From today’s per-
spective, the objective was particularly in line with the two BMZ 2030 quality criteria of anti-corruption and alleviat-
ing poverty.

By signing a Memorandum of Understanding (MoU) between the government and the development partners (UK
Department for International Development (DFID)®, the EU and KfW), the harmonised financing mechanism (PFM
basket) was aligned directly with the objectives set out in the PFM reform strategy for the period 2013/14 to
2017/18. The FC intervention supported this harmonised financing mechanism by contributing a total of EUR

7.5 million to the main basket, which also financed two sub-baskets for specific institutions (OAG and RRA). How-
ever, the basket for the RRA was reassigned to directly finance two other institutions as part of the implementa-
tion (see Effectiveness). In terms of the approach, using joint financing to implement the project eased the burden
on the partner and made it easier to harmonise the external support.

Focus on needs and capacities of participants and stakeholders

The target group of the project comprised the entire Rwandan population (2013: 11.7 million; 2020: 12.9 million),
which was supposed to benefit from effective and efficient management of public finances and a sustainable im-
provement in the quality and performance of public financial management. In this way, the population was sup-
posed to benefit from improved state service provision, greater transparency in political decision-making pro-
cesses such as the allocation of funds, and higher national revenue which would create greater scope for state
intervention. This was particularly relevant for the poor members of the population, who were disproportionately
dependent on state services in terms of the provision of public services. Due to this approach and the funded
measures, the project did not involve the target group.

MINECOFIN provided the Single Project Implementation Unit (SPIU), which was the programme secretariat for
the PFM programme and was responsible for coordinating the entire PFM SSP and consequently the baskets,
too. The heads of the individual stakeholders in the Rwandan PFM sector, such as the Rwandan OAG and the
RRA tax authority, were responsible for implementing the respective reforms in their institutions. This institutional
anchoring made sense when implementing the extensive and complex SSPs, particularly with regard to a central
coordinating body that also served as a point of contact for the donor community. From today’s perspective,

" Annual inflation & annual GDP growth; World Bank Open Data (https://data.worldbank.org/).

2 https://www.afdb.org/en/documents/document/rwanda-2014-country-profile-improving-economic-competitiveness-to-bring-
about-shared-growth-summary-report-47793

3 https://www.rw.undp.org/content/rwanda/en/home/countryinfo.html
“https://www.minaloc.gov.rw/fileadmin/user_upload/Minaloc/Publications/Useful_ Documents/EDPRS 2 1 .pdf

5 Today: Foreign, Commonwealth and Development Office (FCDO).
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however, it can be said that the SPIU was significantly under-staffed. This was all the more true because
MINECOFIN assigned the SPIU with responsibilities that went beyond the programme during the project period.
Clearer demarcation within the Ministry at the time of the project appraisal could have alleviated these problems.

Appropriateness of design

Since 2007, the Rwandan government has made significant progress in establishing a modern PFM system. A
comparison of Public Expenditure and Financial Accountability (PEFA) analyses for Rwanda in 2007 and 2010
showed improvements in almost all categories. In addition, significant successes of the PFM strategy 2008—
2012/13 have been confirmed in various evaluations since 2010, including in financial management and reporting,
the integrated financial management information system (IFMIS), procurement, and treasury management.® How-
ever, various challenges were also identified for the PFM reform strategy 2013/14-2017/18 and these were to be
addressed as a core problem within the scope of the project. They existed in the area of i) budget planning/budg-
eting, ii) mobilisation of self-generated revenues, iii) accounting and iv) structural capacities in central PFM institu-
tions at both national and local levels. Furthermore, v) external control was also to be further strengthened.

Two of these challenges were particularly important for the FC project. Firstly, Rwanda lagged behind the regional
average with a tax rate (tax income) of 14.8% of GDP and tax and non-tax income of 16.8% of GDP in the
2013/14 fiscal year (FY) and failed to meet the secondary convergence criterion of the East African Community.”
Secondly, in the area of external control, the Rwandan OAG needed to be further strengthened institutionally and
structurally. With its clear mandate for the comprehensive auditing of government expenditure, its legal and politi-
cal independence laid down in the Rwandan Constitution and the Office of Auditor General Act and its close coop-
eration with the Rwandan Parliament’s Committee on Public Accounts, it has a key responsibility in external
budget control. Two sub-baskets were created for the OAG and RRA to promote these two priorities in particular.
While setting up the sub-baskets was contrary to the open character of basket funding and so limited the scope
on the partner side, a specific focus on priority areas to shield financial contributions for important institutions also
made sense from today’s perspective.

The project addressed the above-mentioned challenges and supported the seven programmes (outputs) of the
PFM SSP: i) budget planning and budgeting, ii) mobilisation of resources, iii) budget implementation, accounting
and reporting, iv) external control and accountability, v) electronic data processing/IFMIS, vi) fiscal decentralisa-
tion and vii) coordination of PFM reform management. These programmes of the PFM SSP 2013/14-2017/18
were coherent and the resulting programme objective of improved availability of funds (improved resource base,
impact objective) was feasible: coherent multi-year budget planning (outcome) provides planning certainty, espe-
cially for multi-year reform programmes. Higher government revenues allow for the expansion of investments and
a more extensive provision of services. Improvements in budget implementation, accounting and reporting (out-
come) improve the allocation of funds. Increased external control and accountability (outcome) decreases the
misuse of funds and corruption (impact). Implementing IT systems in PFM reduces administrative processes and
contributes to traceability and transparency (impact). Fiscal decentralisation, in turn, strengthens regional bodies.
The results chain is plausible. The PFM reform programme therefore aimed to sustainably improve the quality and
performance of the management of public finances.

Response to changes/adaptability

The risks and potential assessed during the project appraisal changed to the extent that the RRA (the tax author-
ity supported by the project) was affected by an alleged case of corruption that was linked to the 2017 presidential
elections and supposedly politically motivated. As a result, BMZ withdrew from this sub-basket and reallocated
the corresponding funds to funds (still basket financing) earmarked for the RPPA procurement authority and the
ICPAR auditing institute. In this context, after problems arose among the various donor agencies and these were
subsequently exacerbated by differences in terms of people and content, the EU and DFID left the basket fund-
ing. In addition to coherence, this development also affected the subsequent phases of the reform programme
(see Coherence and Sustainability).

6 https://blog-pfm.imf.org/pfmblog/2011/08/rwanda-a-decade-of-difficult-but-sustained-public-financial-management-re-
forms.html

7 All information: https://www.worldbank.org/en/news/press-release/2015/07/15/the-rwanda-economic-update-financing-develop-
ment
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Furthermore, the project was not significantly adapted during its implementation. However, the choice of financing
through a largely open basket provided substantial flexibility with regard to the reforms to be financed.

Summary of the rating:

In summary, it should be noted that the project was geared towards the political priorities of the country and the
needs of those involved. The results chain used as a basis for the design is credible; donor contributions were
harmonised through joint financing. We rate the relevance of the project as successful overall.

Relevance: 2

Coherence
Internal coherence

As part of the “Decentralisation and Good Governance” Development Cooperation (DC) programme, various
points of contact arose within the German DC. These involved the Technical Cooperation (TC) through the Mac-
roeconomic Advisory Services programme to improve multi-year budget planning due to more reliable macroeco-
nomic forecasts, for example, or in the area of improved investment planning and support for various projects for
the National Investment Programme. MINECOFIN was also the project-executing agency for this programme.
There were other (FC and TC) links to the DC programme, too. On the one hand, the FC projects involved in de-
centralisation laid the foundations for a key objective of PFM support — self-generated revenue — by investing in
economic infrastructure according to local priorities. Furthermore, the work of the TC programme was also directly
linked to the DC programme, especially in terms of the “fiscal decentralisation” component. This is because, as a
sub-area of PFM reform, MINECOFIN also had responsibility for managing this area, especially the unit for fiscal
decentralisation. There were also links in the area of local tax collection at district level, which, according to the
local stakeholders, was not very well thought out and was implemented accordingly. This was mainly due to un-
clear institutional responsibilities on the part of the partners involved in the overlapping topics as it led to duplica-
tion or limited training measures. Within the framework of advancing civil society, the TC supported Transparency
International Rwanda in the analysis of the annual district audit reports of the Rwandan Office of the Auditor Gen-
eral.

The objectives of the project were in line with the BMZ’'s 2014 Good Financial Governance Concept with regard to
the requirements for a) ownership and self-financing, b) use of the partners’ financial systems and c¢) harmonisa-
tion in the donor landscape.

External Coherence

In addition to Germany, the UK government represented by DFID and the EU — both as co-financiers of the bas-
ket — as well as the World Bank as a financing partner of the PFM sector and with a separate programme (Public
Sector Governance Program for Results) were the key development partners involved in the PFM reforms. Donor
group coordination took place through regular dialogue between all four development partners and the govern-
ment in the PFM Basket Fund supervisory bodies comprising the PFM Technical Working Group (TWG) and the
PFM Coordination Forum (PFM CF) led by MINECOFIN. The two sub-baskets involved the joint supervisory bod-
ies of the four development partners, the RRA Rwandan tax authority and the OAG in accordance with the frame-
work agreement.

The overarching decision-making and supervisory body was the PFM CF, which met every six months and was
responsible for setting priorities and supporting overarching policy recommendations for the PFM reform pro-
gramme. In addition to the Rwandan government, which was represented by MINECOFIN and the heads of the
individual components, PFM CF members also include all the development partners engaged in the PFM sector
as well as representatives of other ministries and institutions.

The work of the PFM CF was based on the proposals of the PFM TWG, which was responsible for the design and
adoption of the annual work and procurement plans, overseeing implementation, and for follow-up within the con-
text of the basket funding and the World Bank programme. The PFM reform programme was managed by the
SPIU programme secretariat at the Ministry of Finance. It consisted of a programme coordinator and other spe-
cialists who were responsible for the overarching coordination of the complex reform (including the merging of
work and procurement plans for the awarding of contracts and reports).
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Since 2014, the reforms have also received significant support through the World Bank’s Public Sector Govern-
ance Program for Results. This programme was not only geared towards the PFM reforms already mentioned, but
also aimed to improve Rwandan public statistics. It focused on three objectives: i) efficiency in mobilising tax reve-
nues at national and subnational level, ii) transparency and reporting with regard to the spending of funds at na-
tional and subnational level, and iii) use of statistical data for decision-making. In addition to MINECOFIN, the
RRA and OAG were also key partners of the World Bank. Interventions were aligned with the objectives, activities
and indicators of the PFM SSP and closely coordinated with the partners of the PFM Basket Fund within the
framework mentioned above.

Besides MINECOFIN, the Rwandan OAG audit authority and the RRA tax authority also directly benefited from
the FC measure. Contributions for their earmarked funding were channelled through the PFM basket to the two
separate sub-baskets for the OAG and the RRA respectively. Through the sub-components of the SSP, a large
number of MINECOFIN departments as well as other Rwandan institutions and partners at both central and de-
centralised levels, such as the RPPA for example, benefited from the basket funding. Each participating institution
has a programme manager who is in charge of the design and implementation of the reform measures within the
respective component. Regarding the sub-baskets, the Joint Coordination Committee (JCC) coordinates the im-
plementation of the OAG’s modernisation process. The sub-basket for the tax authorities comprising members of
the RRA, MINECOFIN and the PFM development partners was managed by a Programme Management Commit-
tee (PMC) chaired by the Commissioner General of the RRA and co-chaired by KfW.

However, the actual coordination and implementation of the joint programme often had its limits. Content-related
and personal differences often hindered joint design, the establishment of the overall annual budget and prioritisa-
tion within the bundle of measures. For the years 2014/15 and 2015/16, the budget of the basket could only be
approved after a long delay of five to six months. The overall implementation of the budget for both fiscal years
suffered accordingly. In addition, both the TWG and the Coordination Forum were insufficiently used for substan-
tive discussions, so these structures only convened irregularly as a result. Along with coordination problems in-
volving the SPIU, which resulted from its lack of staff as well as a limited willingness to cooperate in some cases,
the situation was consequently problematic for the partner side. The resulting frictions between the institutions
could not be fully resolved by the end of the project and so impair the efficiency of the project.

Summary of the rating:

The internal coherence of the project was ensured as part of the DC programme. To sum up, it can be concluded

that the design of the interventions was consistent with and complementary to the partner’s own efforts in terms of
external coherence. However, the reality of the implementation of the measures was characterised by differences

and delays. We therefore rate coherence as moderately successful.

Coherence: 3

Effectiveness
Achievement of (intended) targets
At outcome level, the evaluation was based on the objective of sustainably improving the quality and performance

of PFM and the management of public finances at all government levels. The achievement of the outcome objec-
tive can be summarised as follows:

Indicator Status Target Actual value at EPE
during PA value

Deviation between the medium-term expenditure > 23% <10% Not achieved:

framework (MTEF) and the actual budget alloca- Fiscal year (FY) 2020/21:

tion (%). 358%

(16/17: 3%; 17/18: 10%).8

8 Based on data from the three ministries of education, infrastructure and health.
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Contribution to achieving targets

Indicator 1: This indicator has been achieved since the 2016/17 fiscal year (2016/17 3%, 2017/18 10%, 2018/19
10%), but was then missed in 2020/21 due to changes in political priorities as a result of the COVID-19 crisis
(358%). Two ministries can be used as an example to illustrate this. In the Ministry of Education (MINEDUC),
there was a deviation of 408%. This was due to: (i) the decision to bring forward to FY 2020/2021 the construction
of classrooms planned in the Medium-Team Expenditure Framework (MTEF) for a later year. The aim here was to
avoid overcrowding in classrooms and so reduce the incidence of infection; and (ii) extending school meals to all
levels of education to reduce the number of early school leavers. This involved significant investment in building
school kitchens and purchasing cooking stoves. The Ministry of Infrastructure (MININFRA), on the other hand,
shows a negative deviation of 56% (reduction in the 20/21 budget). The reasons for this were: (i) streamlining ex-
penditure in relation to COVID-19 recovery strategies, and (ii) the postponement of the Commonwealth Heads of
State and Government (CHOGM) meeting to 2022, which postponed the expansion of the envisaged infrastruc-
ture and the associated expenditure by one year. The deviation in the 2020/21 fiscal year is based on external
events that cannot be influenced. The budget adjustment and the reallocation of funds are economically and so-
cially plausible.

Indicator 2: The percentage of items that received no objections during the OAG’s financial audit rose from 34% in
the 2012/13 fiscal year to 57% in the 2020/21 fiscal year. The percentage of institutions that received a qualified
audit certificate rose from 30% in 2019/20 to 35% in 2020/21. The percentage of items that received an adverse
audit opinion fell from 15% in 2019/20 to 8% in 2020/21. This shows a positive development in the overall level of
accountability and transparency during this period.

When auditing regularity, the percentage of unqualified audit opinions rose from 34% in 2019/20 to 39% in
2020/21, with the percentage of qualified audit opinions remaining the same and the percentage of adverse audit
opinions dropping from 30% to 27%. While this means that public authorities have not yet reached a generally
acceptable level of compliance with applicable laws and regulations for ongoing expenditure, the improvements

9 Auditor General Report 2020/21 (https://oag.gov.rw/index.php?id=173).
10 Based on RPPA data.
1 Data of the IFMIS project in MINECOFIN.
12 Excluding public schools.
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are significant. This also applies to the proportion of illegal expenditure/misappropriations of funds, which fell by
more than 61% between 2018/19 and 2020/2021.

Indicator 3: The proportion of public contracts awarded through competitive procedures:

Fiscal year Based on the number of competitive bids Based on total value of competitive bids
2019-2020 83.7% 59.2%
2020-2021 83.2% 62.3%

The 85% target for public contracts awarded through competitive procedures could neither be achieved on the
basis of the number of tenders nor on their total value. However, in 2019, the World Bank and the RPPA also as-
sessed this issue: the results showed that Rwanda’s public procurement system is characterised by a consoli-
dated legal framework, an effective control and audit system with strict ethical and anti-corruption measures, and
a fully operational e-procurement system comparable to those in advanced economies. '

Following the introduction of e-procurement in 2015, all public institutions are now obliged to use the program.
With nationwide availability of the IFMIS financial management system, districts, regional hospitals, and pharma-
cies are linked to e-procurement. Tenderers must join the business register, which is also linked to the tax author-
ity, and in this way, they can access the procurement list of all public entities that have to publish their annual pro-
curement plans. Complaints are handled by an independent department within the authority and recourse to court
is the final instance.

In the 2018/19 fiscal year, the RPPA audited 1,221 procurement projects from 70 public institutions to examine
compliance with the legal framework, such as in invitations to tender exceeding the national threshold of RWF

1.0 million. The evaluation of the indicators audited shows that 59% of invitations to tender were without any or
with only moderate weaknesses. There is a need for improvement within the audited institutions with regard to the
archiving of procurement documents, technical specifications in the tender documents, the announcement of
awarded contracts, execution and portfolio management, implementation monitoring, delays in the implementa-
tion of tenders, and payments to contractors as well as the availability of audit reports. A major challenge for com-
pliant implementation of award processes is the high turnover of staff in the awarding bodies, both at national
level in the ministries and at district level.

Indicator 4: The expansion of OAG capacity in recent years has had positive results, which are reflected in the
OAG’s steadily increasing scope to audit all government spending (from 2017/18: 86.6% to 2020/21: 91%). The
number of audit reports also increased significantly from 178 in 2017/18 to 238 in 2020/21.

In addition to the achievement of the indicator, it is positive to note that the OAG’s well-structured and compre-
hensible reports are published promptly and are easily accessible. In a comprehensive parliamentary session, the
MPs are given the opportunity to ask questions about the OAG’s reports. Furthermore, press conferences and the
publication of a summary of the report are made available on the website and some of them are actively taken up
by the media.

Indicator 5: With regard to the central government units, 96% of the 740 eligible institutions use the IFMIS; at re-
gional body level, 100% of the 5,855 relevant institutions use the IFMIS. The expansion of the IFMIS was sup-
ported by hardware and software development within the scope of the basket funding. Financial administration is
now fully digitalised. The system now enables the entire budget process and budget implementation to be pre-
sented and managed, from planning to implementation. It integrates accounting and generates reports. There are
also further interfaces for the public award of contracts (e-procurement), tax collection (e-tax), e-banking pay-
ments from the treasury single account at the central bank, and payroll accounting for public employees and offi-
cials via the payroll system.

Indicator 6: SEAS was abolished in 2017 after all the institutions were connected to the IFMIS. MINECOFIN, in
cooperation with the Ministry of Education and the Rwanda Information Society Authority (RISA), has additionally
developed a School Data Management System (SDMS) that primary and secondary schools at all levels use for
academic and financial management matters.

13 https://blogs.worldbank.org/governance/what-rwanda-can-teach-us-about-effective-public-procurement-reform-using-maps
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Indicator 7: The intended objective of increasing the implementation of the OAG’s recommendations could not be
achieved. The proportion of fully and partially implemented recommendations remains constant (2018/19: 64%;
2020/21: 64%). Moreover, the rate of fully implemented recommendations has not reached 50% in the last three
years. This is mainly due to insufficient coordination between the OAG and the budget administrators as well as
the limited availability of staff for follow-up. What is striking here is that state-owned companies and boards have
performed particularly poorly in implementing the recommendations over the years, at an average of less than
30%.

Gender-specific issues had already been included in the government programmes before the project was imple-
mented. Gender-specific budgeting has been implemented since 2008. Since then, all ministries and districts
have had to report separately on gender-specific expenditures when drawing up the budget. Within the context of
the project, there were no measures that directly addressed potential impact on gender. However, the project indi-
rectly supported the implementation of the “Rwanda Vision 2020”, which prominently supports this issue under the
title “gender equality”. Since the project was not designed to involve the target group, it was only possible to make
an indirect contribution to achieving targets relating to particularly disadvantaged and vulnerable groups by en-
couraging the implementation of the poverty strategy.

The project has contributed to improving the quality and performance of PFM and the management of public fi-
nances at all government levels. The IFMIS contributes to the rapid implementation of the budget and creates
greater transparency in the allocation and use of funds. Digitalisation of the OAG and the tax authorities has in-
creased the efficiency of the institutions. It can be assumed that the further development of public finance reform
was supported through regular donor dialogue within the basket. An important factor for the success of the project
was the high level of ownership on the part of the government and the civil service, which was and is under a
great deal of pressure to succeed. The donors’ overall assessment of the content of the strategy is therefore very
positive and it seems certain that donors will continue to support the government'’s efforts on this basis (see Sus-
tainability).

Quality of implementation

The SPIU consisted of a programme coordinator and other specialists who were responsible for the overarching
coordination of the complex reform (including the merging of work and procurement plans and the award of con-
tracts and reports). The specialists boasted many years of experience with the Rwandan PFM reform process.
However, given the wide range of tasks, the multitude of interfaces and the complexity of the PFM reform pro-
gramme, capacities were stretched. This led to delays in programme implementation, particularly in the sequenc-
ing of large tenders and extensive expert assignments. In addition, differences between the donors and the minis-
try led to delays due to partner demands not being implemented by the Rwandan side. There were also some co-
ordination problems within the donor community. These ultimately led to delays in the preparation of work plans,
procurement lists and the annual budget.

Unintended consequences (positive or negative)

With regard to the six quality criteria, it is difficult to directly measure impacts as the nature of the project did not
involve the target group. This particularly applies to the impact on human rights, gender equality and inclusion.
Conversely, contributions to anti-corruption and alleviating poverty were explicit parts of the project and were
therefore intended (see Impact). This also applies to the promotion of digitalisation, which is strongly encouraged
by the government and is expressed through the expansion and use of the IFMIS, among other things. Unin-
tended effects could not be determined. No further contributions to overarching, unintended positive or negative
developmental changes at social, economic or environmental level are known.

Summary of the rating:

Effectiveness is rated as moderately successful, as a positive trend is emerging. Although only three out of six
indicators were achieved, the non-achievement of the objectives of medium-term financial planning in the last
year under review was due to external factors that could hardly be influenced. The increase in the OAG’s audit
activities is expected to reduce corruption and the misuse of funds in the medium term. The implementation and

use of the IFMIS can be classified as remarkable.

Effectiveness: 3
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Efficiency
Production efficiency

A microeconomic analysis is not possible due to the basket funding of the project. In terms of financial manage-
ment, the project achieved the following positive effects: Effective tax administration increases public revenues,
which widens the scope for action in the allocation of funds. At the same time, transaction costs for taxpayers and
within the tax administration are reduced. Improvements in budget planning and budget management lead to a
more effective and reliable allocation of funds and more efficient processes. A strengthened system of public pro-
curement and ensuring competition can reduce costs and improve quality in the awarding of public contracts. Ef-
fective internal and external financial control ultimately helps to increase transparency. Increased transparency in
political decision-making processes also creates a better basis for opportunities for public participation. An ap-
proximate quantification of these effects can be found under Effectiveness.

This is in contrast to costs for basket funding activities amounting to USD 27.6 million, distributed across the
seven SSP reform programmes. Due to the nature of basket funding, Germany’s share of the total amount of
EUR 7.5 million cannot be presented in detail for the individual programmes. The extent to which the inputs have
been used sparingly in relation to the outputs produced can only be assessed indirectly. Contracts were awarded
on the basis of the national procurement system, which generally has a legal, structural and procedural frame-
work that complies with international requirements by promoting fair, open and transparent competition among
bidders. However, there were attempts to circumvent the review of plausibility stipulated in the framework agree-
ment (Memorandum of Understanding) with regard to tender documents for consultancy services and agreement
extensions exceeding USD 200,000. In individual cases, the procurement requirement was split into several con-
tracts or the cost estimate was deliberately kept low to avoid exceeding the threshold value and consequently
avoid having to grant the donors access to the terms of references. The dubious cost estimates were revised up-
wards after donors had initially approved the work plan, suggesting that this was a way of avoiding donors’ direct
involvement.

This includes the provision of reference prices for invitations to tender for various goods and services as well as
the auditing of procurement. Beyond this, the technical working groups and the review process gave donors the
opportunity to monitor the disbursement of funds.
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Due to the differences between MINECOFIN and the donors on the one hand, and within the donor community on
the other, some outputs were delayed in their delivery. Differences particularly arose among the donors because
of the incidents involving the RRA tax authority, which had originally been allocated a sub-basket that was subse-
quently included in the reallocation of the DC funds to two other institutions and tied up staffing capacities. As a
result, DFID left the basket and set up a separate project, which undermined the sense and purpose of the har-
monised basket financing. There were several reasons for the differences between the donors and MINECOFIN:
The donors criticised the use of basket funding for staffing costs that went beyond IT investments. Although these
staffing costs were directly linked to the investment, this approach was inconsistent with the established financing
options. The distinction between national and international experts was particularly contentious in discussions
among MINECOFIN and the individual institutions. International experts could be bought in as a consultancy ser-
vice whereas national workers with similar qualifications were subject to the aforementioned block on the financ-
ing of staffing costs and so could not be contracted directly. In addition, absorption of the funds provided by the
basket was at times significantly below plan.

Allocation efficiency

The basket was set up to provide a harmonised funding mechanism to implement public finance reforms and re-
duce direct funding driven by individual donor preferences. In addition, the actual costs of the reform agenda
could be reflected in the budget, which is not usually the case for direct financing and individual projects. Further-
more, this approach allowed all aspects of the reform programme to be addressed. The harmonised approach
enabled transaction costs to be reduced for the partners. This approach made it easier for agreement on the con-
tent and the sequencing of reforms, as coordination no longer had to be conducted through individual donors in
separate meetings. Given this harmonised approach, it is unlikely there would be an alternative, more cost-effi-
cient way of delivering the achieved impacts.

Summary of the rating:

Efficiency is rated as moderately successful. While allocation efficiency can be rated as good due to the harmo-
nised financing mechanism, there were challenges in production efficiency. These arose in particular in the coor-
dination of all partner institutions within the basket, which led to delays although not to a degree that had a signifi-

cant negative impact on efficiency.

Efficiency: 3

Overarching developmental impact
Overarching (intended) developmental changes
The objective on which the evaluation is based was to improve the delivery of public services, provide infrastruc-

ture and involve the citizens of all 30 districts more in planning and decision-making processes. Target achieve-
ment at impact level can be summarised as follows:

Indicator Status PA Target value Actual value at EPE

Tax ratio in relation to GDP. 14.7% (2013/14) 16.0% Achieved: 16.1%."*
Transparency of public finan- 36 > 40 Achieved:

cial management (Open (2015) Transparency: 45/100."°
Budget Index). Public participation: 15/100.

Budget oversight. 65/100.

Corruption (Transparency Inter- ~ Rank: 54/180 <50 (rank) Partially achieved:
national Corruption Perception Score: 49 >50 (score) Rank: 52 (2021).16
Index). (Year: 2014) Score: 53 (2021).

4 RRA data (https://www.rra.gov.rw).
'5 https://www.internationalbudget.org/open-budget-survey/country-results/2021/rwanda
16 https://www.transparency.org/en/cpi/2021/index/rwa
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Indicator 1: Since the 2017/18 fiscal year, tax revenues have risen in nominal and real terms and have also re-
mained constant in relation to GDP despite tax shortfalls and tax rebates granted as well as a moratorium linked
to the Covid-19 pandemic. Revenue from VAT increased by an average of 8% annually (2018-2021). Improve-
ments in access to information on tax liability and tax debt and the use of risk management tools increased com-
pliance with payments in all tax areas.

RRA tax revenue annual reports

)Ij(iasacral -IL?/C Fret:/iﬁir;e in Ea?/r:rma; growth in tax Inflation :r?uatlegromnh in tax rev- Taxes/GDP
2020/21 1,580 9.4% 4.2% 5.2% 16.1%
2019/20 1,495 6.8% 6.1% 0.7% 15.9%
2018/19 1,340 13.4% 0.8% 12.6% 16.1%
2017/18 1,234 13.5% 2.3% 11.2% 15.6%

Indicator 2: With regard to PFM transparency, International Budget Partnership data are used to assess the online
availability, timely publication, and completeness of central budget documents. Appraisal of this criterion has con-
tinuously improved since 2010, rising from 11/100 in 2010 to 45/100 in 2021. Rwanda ranks 66 out of 120 coun-
tries in the overall rating and with a score of 45/100, it is in line with the global average. However, scores below
61/100 are rated as “inadequate”. The public participation criterion scored 15/100, which is also rated as “inade-
quate” although it was slightly above the global average (14/100). With regard to the “budget oversight” criterion,
which assesses the roles of Parliament and the supreme supervisory authority (here the OAG), Rwanda has
scored 61/100 for parliamentary control and 72/100 for the supreme supervisory authority. Both results are rated
as “adequate” by the institute.

Indicator 3: Transparency International’s corruption rating in absolute terms has only changed slightly for Rwanda
with its score hovering at around 50, which can generally be considered sufficient and acceptable in the African
context. A country’s score relates to the perceived level of corruption in the public sector on a scale from 0 to 100,
where 0 is very corrupt and 100 is transparent. The relative score, expressed as a rank in relation to other coun-
tries, has also remained constant.

Contribution to overarching (intended) developmental changes

Public finance is a key prerequisite for a country’s ability to act and therefore also plays an overarching role in the
objective of improving living conditions that was defined in the project (see Relevance). However, this also makes
it more difficult to measure the project’s direct contribution to relevant developments in the public services sector.
The achievement of key outcome indicators and the successful increase in the tax rate (Indicator 1) suggest that
when used appropriately, these can also guarantee improved public services. The following section takes a closer
look at the developments of key indicators relating to human development by way of an approximation for this
contribution. It is also difficult to quantify a specific contribution with regard to the objective of improving public in-
volvement in decision-making and planning processes.

However, the FC contribution to the improvements noted in transparency (Indicator 2) and made through the cen-
tral financing instrument of public finance are plausible and in line with the results chain (see Relevance).

Since 2005, Rwanda has made significant progress in reducing poverty. If the international poverty line of USD
1.90 (2011 purchasing power parity (PPP)) is taken as the basis, the poverty rate fell from 68.3% in 2005-2006 to
56.5% in 2016-17. Based on the official national poverty line, there is an even greater reduction in poverty, with a
fall from 56.7% in 2005-2006 to 38.2% in 2016-17."7

Significant progress has also been made in education, with the net school enrolment rate exceeding 92% since
2016."® It should be noted, however, that only 67% of children complete primary education and the school enrol-
ment rate is slightly below average for sub-Saharan Africa, but higher than average in the East African

7 All World Bank open data (https://data.worldbank.org/). No more recent periods available.
'8 http://uis.unesco.org/en/country/rw
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Community.'® In the total budget, the share of the budget for the education sector has been 11.7% on average
over the last five years.?° Rwanda’s Human Development Index (HDI) score for 2019 was 0.543, so the country
falls into the lowest category and ranks 160 out of 189 countries. It is worth noting that between 1990 and 2019,
Rwanda’s HDI score rose from 0.248 to 0.543, corresponding to an increase of 119%.2! Public health expenditure
per capita (PPP in USD) has risen continuously since 2000 (from 5.44 in 2006 to 20.53 in 2020).22 Maternal mor-
tality decreased from 373/100,000 births to 248 between 2010 and 2017.23 For children aged 12—23 months, the
measles vaccination rate is 94%, and life expectancy rose from 63 years of age in 2010 to 69 in 2020. Wasting
among children under the age of five decreased from 3.4% in 2010 to 0.9% in 2020. Technology infrastructure
has improved significantly, with 46.6% of the population now having access to electricity (compared to 9.7% in
2010) and 88% of the population having a mobile phone connection (vs. 35% in 2010); 27% used the internet in
2020 compared to only 7% in 2010.24

Contribution to overarching (unintended) developmental changes

The evaluation did not reveal any unintended changes, either in a negative or a positive sense. It seems unlikely
that the politically motivated allegations of corruption described under Relevance are directly attributable to the
project. The tax authority had already played a key role independently of the basket funding; moreover, the case
occurred right at the beginning of the project. This tax authority did not receive any further support in the form FC
funds, which were reallocated to other institutions in the PFM sector as a direct response to the allegations.

Summary of the rating:

The indicators used as a basis for the EPE were largely achieved, and progress in public services and conse-
quently, improvements in living conditions over the past few decades are also evident. Overarching indicators for
the public financial systems also show positive trends, with basket funding as a whole having a direct impact on
them. In light of the country’s recent history, this development is considerable. The overarching developmental
impact is rated as successful.

Overarching developmental impact: 2

Sustainability
Capacities of participants and stakeholders

The Rwandan government still continues to adhere to the process of reforming public finances today. The PFM
SSP 2018-2024 reform programme is directly linked to its predecessor. Vision 20502° and the National Strategy
for Transformation (NST-1), to which the PFM programme contributes directly, have set the objectives of achiev-
ing the status of a middle-income country by 2035 and the status of a high-income country by 2050. The specifi-
cations of the transformation agenda are highly ambitious. A key success factor is the government’s high level of
ownership of the reform process and the commitment of the administration entrusted with implementing the
agenda. It can be assumed that both the ownership and commitment of the administration will continue. At the
same time, it must be noted that a culture of implementation has been established in Rwanda and this will con-
tinue to have an impact beyond the project.

To achieve these ambitious goals, it is essential that the institutions operating in the area of public finance have
sufficient staff. At the time of the evaluation, the capacity constraints of the SPIU, which will continue to be the
central coordinating unit in the future, improved. At the same time, the capacities of the institutions such as the
Office of the Auditor General and the tax authority are stretched. This is not expected to change in the near future
and makes it difficult to implement the planned reforms quickly. Until now, this could not be mitigated by the crea-
tion of the Institute of Certified Public Accountants of Rwanda (ICPAR), which was also supported by the basket

19 https://www.unicef.org/esa/media/10121/file/lUNICEF-Rwanda-2021-2022-National-Budget-Brief.pdf

20 hitps://www.unicef.org/esa/media/10126/file/UNICEF-Rwanda-2021-2022-Education-Budget-Brief.pdf

2! Rwanda — Human Development Index — HDI 2019 | countryeconomy.com

2 https://data.worldbank.org/indicator/SH.XPD.GHED.GD.ZS?locations=RW

2 hitps://www.macrotrends.net/countries/RWA/rwanda/maternal-mortality-rate

% https://data.worldbank.org/country/rwanda?view=chart

25https://www.minecofin.gov.rw/reports ?tx_filelist filelist%5Baction%5D=list&tx_filelist filelist%5Bcontrol-
ler%5D=File&tx filelist filelist%5Bpath%5D=%2Fuser_upload%2FMinecofin%2FPublications%2FSTRATE-
GIES%2FVision 2050%2F&cHash=52a2a35dd9c6bb98dee90f7f3f370b55
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and trains people accordingly. The private sector continues to offer more attractive salaries, meaning that quali-
fied employees leave the public sector or do not work in the public sector at all.

Contribution to supporting sustainable capacities

The project has supported the institutions of partners and project-executing agencies as well as the staffing ca-
pacities of the ministry, the OAG, the tax authority and other institutions. Further progress has been made in digi-
talisation and the automation of administrative processes, which were already a high priority for government and
administration. Employees are able to initiate and manage complex processes. The further development and use
of the IFMIS by the Rwandan authorities is a good example here. Although the fact that the civil service is less
attractive than the private sector remains a challenge, the situation is also likely to improve in the foreseeable fu-
ture due to the increasing number of ICPAR graduates.

Durability of impacts over time

Internal risks to the continuity of reforms currently seem small due to the key role attributed to public finance in
Rwanda. Staff shortages have more impact on the speed at which reforms are implemented than on the funda-
mental question of whether public finance should be further reformed and consequently, whether the effects al-
ready achieved will be perpetuated further. Speed also depends on the availability of additional funds from inter-
national partners, as Rwanda’s budget is heavily supported by these payments. Although DFID (FCDO) and the
EU had left the basket funding, it was possible to gain the Belgian cooperation ENABEL for a follow-up phase.
Discussions as part of the evaluation also showed that a new cooperation involving the (former) donors is cur-
rently being considered again. Since the World Bank’s involvement in this area already extends above and be-
yond the basket, it seems unlikely that progress already made will be constrained.

External risks exist in particular for the overarching impacts with regard to improving living conditions. The current
global upheavals, including inflation and availability of raw materials and food, are influencing the country’s eco-
nomic development. The further success of the Rwandan NST reform agenda will also depend heavily on how
widespread the growth impact can be and therefore benefit the rural areas as well.

Summary of the rating:

With the continuation of the reform agenda in the area of public finances as well as the ambitious objectives of the
transformation agenda and Vision 2050, the Rwandan government is demonstrating the will to further expand and
consolidate what has been achieved. The administration is also willing and able to drive the agenda forward.
Challenges exist in terms of staff shortages, but these only affect the speed of further reforms. Against this back-
ground, we rate the project’s sustainability as successful.

Sustainability: 2

Overall rating: 2

The project aimed to improve PFM at all government levels in order to support the development strategies (EDRS
2 2013/14-2017/18) and in cooperation with local partners and other donors, it was able to achieve this. The ob-
jectives were in line with the partner’s requirements and the basket funding mode of implementation enabled
close coordination between donors and the government, which reduced transaction costs. State structures and
their capacities have been strengthened so that government services can be provided more effectively and effi-
ciently in terms of good financial governance. The structures, modalities and instruments developed with the sup-
port of the project will continue to be used beyond the end of the measure and will serve as the basis for further
reforms. Against this background, we rate the project as successful overall.

The success of the Rwandan administration in developing, using and expanding the IFMIS digital applications and
the e-procurement system are particularly noteworthy. Both applications are also exemplary beyond a regional
context.

Contributions to the 2030 Agenda

Universal application, shared responsibility and reporting
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The overarching objective of the PFM reform strategy is to guarantee the efficient, effective and accountable use
of public resources as a basis for economic development and reducing poverty by improving the provision of ser-
vices. This is achieved by modernising Rwanda’s infrastructure, regulatory framework, policies and PFM systems
at central and local government levels. The aim is to ensure that the Rwandan government as a whole is able to
manage its own budget funds and report and account for them on a regular basis.

The project used national systems for the implementation. Awarding of public contracts followed national guide-
lines and used their system; control was carried out by the Rwandan Office of the Auditor General. The project
was implemented through joint financing involving other donors and development partners. It was based on a har-
monised matrix of measures, objectives and indicators.

Interaction between economic, ecological and social development

The role of the PFM sector is to enable the efficient, effective and accountable use of public resources as a basis
for economic development and eradicating poverty by improving the provision of services. In this sense, public
finance is a cross-cutting issue and a key prerequisite for achieving SDGs including the economic, environmental
and social aspects of these goals. There were no significant (un)intended interactions in these aspects during the
implementation of the project.

Inclusiveness/leave no one behind

The project used the results chain for improving PFM to support the implementation of the poverty strategy, which
stipulates an integrated approach to sustainable development. This strategy is aimed in particular at reducing the
proportion of the population living in absolute poverty; the project indirectly supports efforts to involve disadvan-
taged groups accordingly. However, the cross-government nature of the public financial system and the fact that it
does not involve the target group mean it is not possible to measure the direct impact on any positive or negative
changes involving particularly disadvantaged groups and based on the norms and standards for their participa-
tion.

Project-specific strengths and weaknesses as well as cross-project conclusions and lessons learned
The project had the following strengths and weaknesses in particular:

- The harmonisation of the design, follow-up and control of activities involving the government, the admin-
istration and other donors

- The development of digital applications in the area of administration, in particular the Integrated Financial
Management Information System or IFMIS and e-procurement (public procurement) systems

- Difficult and lengthy coordination processes involving the donor institutions and partners within the bas-
ket funding

Conclusions and lessons learned:

- The well-known advantages of joint financing, such as the focus on partners, harmonisation, and reduc-
tion in transaction costs as well as the significance of the basic prerequisite of ownership and commit-
ment have been confirmed. At the same time, consensus-building can also be challenging in the area of
reforming public finances, especially when donor interests differ. Ongoing coordination that is independ-
ent of the respective responsible parties in the institutions is a basic prerequisite for speaking with one
voice when discussing difficult issues with local partners.A holistic view of all the relevant institutions of
the public financial sector is key to the sustainable implementation of the reforms. In the medium term,
the creation of an institute of public accountants can mean that the increasing demand for trained ex-
perts is partly covered and bottlenecks can therefore be limited.

- The creation of sub-baskets in harmonised basket funding must be carefully considered. Although sub-
stantive reasons such as shielding funds from political influences may make sense for key institutions,
this step should be well coordinated, especially when basket funding involves several donors. Otherwise,
different interests can lead to inconsistencies among the donors and in extreme cases, can weaken the
basket.
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Evaluation approach and methods

Methodology of the ex post evaluation

The ex post evaluation follows the methodology of a rapid appraisal, which is a data-supported qualitative contribu-
tion analysis and constitutes an expert judgement. This approach ascribes impacts to the project through plausibility
considerations which are based on a careful analysis of documents, data, facts and impressions. This also includes
— when possible — the use of digital data sources and the use of modern technologies (e.g. satellite data, online
surveys, geocoding). The reasons for any contradicting information are investigated and attempts are made to
clarify such issues and base the evaluation on statements that can be confirmed by several sources of information
wherever possible (triangulation).

Documents:
Internal project documents, secondary specialist literature, strategy papers, context, country and sector analyses,
comparable evaluations and media reports.

Data sources and analysis tools:
Databases, on-site data collection and partner monitoring data.

Interview partners:
Project-executing agencies, involved institutions, internal project management, NGOs and other donors.

The analysis of impacts is based on assumed causal relationships, documented in the results matrix developed
during the project appraisal and, if necessary, updated during the ex post evaluation. The evaluation report sets out
arguments as to why the influencing factors in question were identified for the experienced effects and why the
project under investigation was likely to make the contribution that it did (contribution analysis). The context of the
development measure and its influence on results is taken into account. The conclusions are reported in relation to
the availability and quality of the data. An evaluation concept is the frame of reference for the evaluation.

On average, the methods offer a balanced cost-benefit ratio for project evaluations that maintains a balance be-
tween the knowledge gained and the evaluation costs, and allows an assessment of the effectiveness of FC projects
across all project evaluations. Therefore, the individual ex post evaluation cannot meet the requirements of a sci-
entific assessment in the sense of clear causal analysis.
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To evaluate the project according to OECD -DAC criteria, a six-step scale is used for all criteria except for the
sustainability criterion. The scale is as follows:

Methods used to evaluate project success

very successful: result clearly exceeds expectations
successful: result is fully in line with expectations and has no significant shortcomings
moderately successful: falls short of expectations but the positive results dominate

moderately unsuccessful: significantly below expectations, with negative results dominating despite
discernible positive results

unsuccessful: despite some positive partial results, the negative results clearly dominate

highly unsuccessful: the project has no impact or the situation has actually worsened

The overall rating on the six-point scale is compiled from a weighting of all six individual criteria as appropriate to
the project in question. Rating levels 1-3 of the overall rating denote a “successful” project while rating levels 4—6
denote an “unsuccessful” project. It should be noted that a project can generally be considered developmentally
“successful” only if the achievement of the project objective (“effectiveness”), the impact on the overall objective
(“impact”) and the sustainability are rated at least “moderately successful” (level 3).

Publication details

Contact:

FZE

Evaluation Department of KfW Development Bank
FZ-Evaluierung@kfw.de

The use of maps is intended for information purposes only and does not imply recognition of borders and regions
under international law. KfW does not assume any responsibility for the provided map data being current, correct
or complete. Any and all liability for damages resulting directly or indirectly from use is excluded.

KfW Group

Palmengartenstrale 5-9
60325 Frankfurt am Main, Germany
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During project appraisal: Improving (sustainable increase in the quality and performance) PFM and
the management of public finances at all government levels.

At both points in time, it made sense to have the re-
striction that no decentralised government levels were to
be financed (through the FC contribution) and should not
be directly financed.

During EPE (if target modified): -

Differences between medium-term Indicator is appropriate, as it targets the quality of <10% 23% 17% see Section 1.
budget planning and annual allocations budget planning. However, even with good quality plan-

ning, there may be major deviations due to unforeseea-

ble events, policy adjustment, etc.
Proportion of ministries, departments The indicator does not cover whether there was also im- | >50% 9% 38% see Section 1.
and agencies that receive an unqualified | plementation and corrections were made (see supple-
audit or audit opinion (%). ment below).
MODIFICATION Proportion of awards Appropriate. It would be even better to distinguish be- 85% 75% 84.8% see Section 1.
granted in competition. tween the number of lots or the total volume of public

awards (differentiation according to down payment and

volumes). This data was not available.
Proportion of budgetary expenditure au- | Appropriate. 87% 75% 81% see Section 1.
dited by the audit office
Share of public institutions using IFMIS Appropriate. 95% - 91% see Section 1.
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Proportion of subordinate public institu-
tions (sectors) using the simplified ac-
counting system

Appropriate.

- 0% - see Section 1.

NEW: Proportion of the audit office’s
recommendations that were fully or par-
tially implemented (%).

EPE: see Section 1.

>75%

69% -

At PA: The supply of public services and infrastructure is improved, and the population in Rwanda’s
30 districts is more involved in planning and decision-making processes.

Good public finance management is one essential precon-
dition (of several) for the supply of public services and in-
frastructure to the population — this sub-objective is there-
fore appropriate.

The module has little direct influence on the second sub-
objective of the DC programme “Greater participation of
the population in the 30 districts of Rwanda in planning
and decision-making processes”, but it is included as it
corresponds to the DC programme objective. However,
the project aims to increase the transparency and ac-
countability of public finances and thus indirectly contrib-
utes to the possibility of participating in decision-making
processes.

During EPE (if target modified):

Tax rate in relation to GDP (implicitly
from PP as the only impact target)

Reasonable as it reflects the core objective of PFM re-
form efforts and the Economic Development and Poverty
Reduction Plan. However, this is not sufficient to meas-
ure improved service provision. For this reason, see
supplements below.

14.7%
(13/14)

16% see Section 1.
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NEW: OBI (Open Budget Score) Reflects the transparency of public finance data. EPE: >40 | 36 (OBS see Section 1.
The Open Budget Score increases over 2015)

the relevant project period.

NEW: Transparency International Reflects perceived corruption in the public service — an EPE: Rank see Section 1.
The Corruption Perception Index im- objective of the project. <50 (rank) | 54/180;

proves during the relevant project pe- >50 value: 49

riod. (score) CPI1 2015
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Risk analysis annex

Risk Relevant OECD-DAC criterion

Risk of good governance with regard to good financial governance (ex- |Effectiveness
ante).

Fiduciary risks of basket funding with regard to the use of the funds (ex- |Efficiency
ante).

Risks of sustainability with regard to the will to reform (ex-ante). Relevance

Risks of implementation with regard to delays and expansion of staff Efficiency
capacities (ex-ante).

Risk of sustainability in terms of staffing given the continuing large Sustainability
agenda in the sector (ex post).
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Project measures and results annex

Programmes and sub-components of the PFM priority area strategy paper

P1 Economic Planning and Budgeting Director National Budget Department
SP11 National Development Planning National development Planning & Research Unit
sSP1.2 Economic Policy Formulation Macro Economic Policy Unit
SP1.3 Public Investment Programming Public Investment Technical Team
§P 14 Eﬂlicy Based Budgeting MNational Eudget Depamnent
P2 Resource Mobilisation Government Chief Economist
SP 2.1 Tax Policy Formulation Macro Economic Policy Unit
SP22 Tax Administration Rwanda Revenue Authority (RRA)
SP23 Extemnal Resources External Finance Unit (EFU)
Budget Execution, Internal Control, Ac-
P3 counting & Reporting Accountant General
SP 3.1 Budget Execution National Budget Department
SP32 Treasury Management Treasury Management Unit
SP33 Internal Audit Office of Govemment Chief Intemal Auditor
SP34 Accounting & Reporting Public Accounts Unit
|1SP 3.5 Public Procurement Rwanda Public Procurement Authority
SP36 Fiscal Risk Management of Public Enterprlses Government Portfolio Management Unit
P4 External Oversight and Accountability Auditor General
SP4.1 External Audit Office of the Auditor General
SP42 Legislative Owersight Clerk to the Chamber of Deputies
P5 Electronic Service Delivery and IFMIS Coordinator IFMIS
SP 5.1 gt:gra;ed Financial Management Information IEMIS Unit
SP52 Integrated Personnel and Payroll System Ministry of Public Service and Labour
P& Fiscal Decentralisation Coordinator Fiscal Decentralisation Unit
SP 6.1 Eﬁzfi::e Mobilisation by Local Administrative Ministry of Local Government
SP 6.2 Facilitation of Fiscal Transfers Fiscal Decentralisation Unit
Strengthening PFM tems and Capacity at . —_— )
SP63 | Sumeliany |=egue|s Sys Pacity at | ka1 Decentralisation Unit
PT Coordination of PFM Sector Activities SPIU Coordinator
SP7.1 PFM Co-ordination and Management SPIU - PFM Manager
Human Resources & Capacity Building in PFM = .
SPT72 Disciplines SPIU - Training Specialist
SPT.3 Monitoring and Evaluation SPIU — M&E Specialist
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Evaluation questions in line with OECD-DAC criteria/ex post evaluation matrix annex

Relevance

IKFW

Evaluation question

Evaluation dimension: Policy and prior-
ity focus

Are the objectives of the programme
aligned with the (global, regional and
country-specific) policies and priorities,
in particular those of the (development
policy) partners involved and affected
and the BMZ?

Specification of the question for the pre-
sent project

Do the measures chosen at the time of
the project appraisal (PA) (basket + 2
sub-baskets for the RRA and OAG) fit
into the priority area strategy paper for
PFM (sectoral objectives) and into the pri-
orities of the EDPRS (national overarch-
ing objectives). Does the design corre-
spond to the Federal Ministry for
Economic Cooperation and Development
(BMZ) sector strategy paper “Good Fi-
nancial Governance” from 2014?

Data source (or rationale if the question is
not relevant/applicable)

PFM priority area strategy paper 2013/14 —
1718

EDPRS | and Il

BMZ's 2014 Good Financial Governance
Concept

PEFA reports

Do the objectives of the programme
take into account the relevant political
and institutional framework conditions
(e.g. legislation, administrative capac-
ity, actual power structures (including
those related to ethnicity, gender,
etc.))?

Evaluation dimension: Focus on needs
and capacities of participants and
stakeholders

Are the programme objectives focused
on the developmental needs and ca-
pacities of the target group? Was the
core problem identified correctly?

The target group here is the entire popu-
lation of Rwanda; more specifically, it re-
lates to the supported institutions in the
PFM framework.

Respective institutions:
https://rppa.gov.rw/index.php?id=188
https://www.rra.gov.rw/index.php?id=1
https://www.minecofin.gov.rw
https://www.minecofin.gov.rw/1/spiu

https://www.minecofin.gov.rw/man-
date/projects/ifmis

PFM priority area strategy paper 2013/14 —
17/18
EDPRS | and Il

Rat- Weighting (- | Reason for weighting
ing /ol+)

O -

o -
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https://rppa.gov.rw/index.php?id=188
https://www.rra.gov.rw/index.php?id=1
https://www.minecofin.gov.rw/
https://www.minecofin.gov.rw/1/spiu

Were the needs and capacities of par-
ticularly disadvantaged or vulnerable
parts of the target group taken into ac-
count (possible differentiation according
to age, income, gender, ethnicity, etc.)?
How was the target group selected?

Evaluation dimension: Appropriateness
of design

Was the design of the programme ap-
propriate and realistic (technically, or-
ganisationally and financially) and in
principle suitable for contributing to
solving the core problem?

Was the development of personnel ca-
pacities adequately considered? Why
was the current reform programme (2016)
only paid into during the programme and
not from the outset (2013)?

Not relevant, the target group is the entire
population of Rwanda, it is a non-target
group project. Effects on poor parts of the
population are expected to be achieved
through better public service provision, but
not specifically designed in this way.

PFM priority area strategy paper 2013/14 —
17/18.

IKFW

Is the programme design sufficiently
precise and plausible (transparency
and verifiability of the target system and
the underlying impact assumptions)?

At impact level, the intent was to increase
self-generated revenues — were aware-
ness campaigns for the populations con-
sidered with regard to paying taxes?

PFM priority area strategy paper 2013/14 —
17/18.

Please describe the results chain, incl.
complementary measures, if necessary
in the form of a graphical representa-
tion. Is this plausible? As well as speci-
fying the original and, if necessary, ad-
justed target system, taking into
account the impact levels (outcome and
impact). The (adjusted) target system
can also be displayed graphically. (FC-
E-specific question)

see Section 1.

PFM priority area strategy paper 2013/14 —
17/18.

To what extent is the design of the pro-
gramme based on a holistic approach
to sustainable development (interplay
of the social, environmental and eco-
nomic dimensions of sustainability)?

PFM priority area strategy paper 2013/14 —
17/18.
EDPRS | and II.

For projects within the scope of DC pro-
grammes: is the programme, based on
its design, suitable for achieving the

Project proposal (PP), project completion
report (PCR) and reporting.

Annexes | 8




IKFW

objectives of the DC programme? To
what extent is the impact level of the
FC module meaningfully linked to the
DC programme (e.g. outcome impact or
output outcome)? (FC-E-specific ques-
tion)

Evaluation dimension: Response to 2 o] -
changes/adaptability

Has the programme been adapted in - BE
the course of its implementation due to
changed framework conditions (risks
and potential)?

Coherence

Evaluation question Specification of the question for the Data source (or rationale if the question is not Rat- Weighting | Reason for weighting
present project relevant/applicable) ing (-/o0/+)

Evaluation dimension: Internal coher- o) see Section 1.
ence (division of tasks and synergies
within German development coopera-

tion):

To what extent is the programme de- How is the project specifically related | Interviews with KIW/GIZ, PP.
signed in a complementary and collab- | to GIZ programmes? How was the

orative manner within the German de- Federal Ministry for Economic Coop-

velopment cooperation (e.g. integration | eration and Development’s (BMZ)

into DC programme, country/sector Good Financial Governance Con-

strategy)? cept observed?

Do the instruments of the German de- How did GIZ’s programme lead to Interviews with GIZ/MINECOFIN.
velopment cooperation dovetail in a the development of staff support/ca-

conceptually meaningful way, and are pacity for the promoted institutions?

synergies put to use?
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Is the programme consistent with inter-
national norms and standards to which
the

German development cooperation is
committed (e.g. human rights, Paris Cli-
mate Agreement, etc.)?

Evaluation dimension: External coher-
ence (complementarity and coordina-
tion with actors external to German
DC):

To what extent does the programme
complement and support the partner’s
own efforts (subsidiarity principle)?

Federal Ministry for Economic Cooperation and
Development’s (BMZ) Good Financial Govern-

ance Concept.

PFM priority area strategy paper 2013/14 —
17/18.

IKFW

see Section 1.

Is the design of the programme and its
implementation coordinated with the
activities of other donors?

How well is the coordination of activi-
ties and their implementation func-
tioning between the members of
basket financing, the World Bank
and the Rwandan partners? How of-
ten does the TWG and the Coordina-
tion Forum meet? At what levels are
these committees operating?

On-site interviews.

Was the programme designed to use
the existing systems and structures (of
partners/other donors/international or-
ganisations) for the implementation of
its activities and to what extent are
these used?

What exactly are the existing sys-
tems and structures that are used?
Were the sub-baskets founded by
German DC or did they already ex-
ist?

Was there coordination with AF-
ROSA and the CoST initiatives?

On-site interviews.

Are common systems (of partners/other
donors/international organisations)
used for monitoring/evaluation, learning
and accountability?

How does the monitoring system es-
tablished as part of the project work
and how is it used?

Interviews with donor/partner.
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Evaluation question

Evaluation dimension: Achievement of
(intended) targets

Were the (if necessary, adjusted) ob-
jectives of the programme (incl. capac-
ity development measures) achieved?
Table of indicators: Comparison of ac-
tual/target

Evaluation dimension: Contribution
to achieving objectives:

To what extent were the outputs of the
programme delivered as planned (or
adapted to new developments)?
(Learning/help question)

Specification of the question for the pre-
sent project

How were the funds in the two sub-bas-
kets reallocated?

Data source (or rationale if the question is
not relevant/applicable)

See main section Effectiveness.

Interviews with all participants.

Rat- Weighting ( | Reason for

ing -lol+) weighting
(o] -

3 o -

Are the outputs provided and the ca-
pacities created used?

IFMIS: If the IFMIS modules are: plan-
ning, budgeting, payments, receipts,
assets management, accounting, con-
solidation, reporting and system admin-
istration?

Are the interfaces to IFMIS such as e-
Procurement, e-Tax, Payroll System
and Central Bank’s Core Banking func-
tional and are they used?

OAG: Has the OAG conducted IT and
forensic reviews?

ICPAR: Are the graduates of the insti-
tute accepted by the private sector?
RPPA: Is e-procurement used?

Interviews on site/reports from the individual
institutions.
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RRA: Is the SAGE X3 programme be-
ing used and the investment plan imple-
mented?

To what extent is equal access to the
outputs provided and the capacities
created guaranteed (e.g. non-discrimi-
natory, physically accessible, financially
affordable, qualitatively, socially and
culturally acceptable)?

Not relevant, as it is not relevant to target
groups.

To what extent did the programme con-
tribute to achieving the objectives?

What would a scenario have looked like
without FC financing?

Interviews/documents.

To what extent did the programme con-
tribute to achieving the objectives at the
level of the intended beneficiaries?

Not directly relevant as it is not aimed at tar-
get groups, see Achievement of goals.

Did the programme contribute to the
achievement of objectives at the level
of the particularly disadvantaged or vul-
nerable groups involved and affected
(potential differentiation according to
age, income, gender, ethnicity, etc.)?

Not directly relevant as it is not aimed at tar-
get groups, see Achievement of goals.

Which project-internal factors (tech-
nical, organisational or financial) were
decisive for the achievement or non-
achievement of the intended objectives
of the programme? (Learning/help
question)

How do the employees of the various
institutions involved see themselves in
a position to meet the requirements of
reform formulation and implementation?

Interviews with all participants.

Which external factors were decisive
for the achievement or non-achieve-
ment of the intended objectives of the
programme (also taking into account
the risks anticipated beforehand)?
(Learning/help question)

Evaluation dimension: Quality of imple-
mentation

Which factors supported or hindered
implementation?

Interviews with all participants.

IKFW
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How is the quality of the management - Interviews with project manager, partners.
and implementation of the programme
(e.g. project-executing agency, consult-
ant, taking into account ethnicity and
gender in decision-making committees)
evaluated with regard to the achieve-
ment of objectives?

How is the quality of the management, What was the reason that communica- Interviews with project manager, partners.
implementation and participation in the | tion with partners was limited to some

programme by the partners/sponsors extent? Does this correspond to the

evaluated? ability to assert control? What chal-

lenges did communication have to face
with regard to management by the part-
ner?

Evaluation dimension: Unintended con-
sequences (positive or negative)

Can unintended positive/negative direct | Effects on transparency and corruption | On-site interviews.
impacts (social, economic, ecological as indirect impacts of the project?
and, where applicable, those affecting
vulnerable groups) be seen (or are they
foreseeable)?

What potential/risks arise from the posi- | - On-site interviews.
tive/negative unintended effects and
how should they be evaluated?

How did the programme respond to the | Does the reallocation of funds in the On-site interviews.
potential/risks of the positive/negative sub-baskets reflect an adjustment to
unintended effects? emerging risks?
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Efficiency
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Evaluation question

Specification of the question for the pre-
sent project

Evaluation dimension: Production effi-
ciency

To what extent were the inputs of the
programme used sparingly in relation to
the outputs produced (products, capital
goods and services) (if possible in a
comparison with data from other evalu-
ations of a region, sector, etc.)? For ex-
ample, comparison of specific costs.

What proportion of the costs were ac-
counted for by IT purchases, what spe-
cifically was procured?

Data source (or rationale if the question is
not relevant/applicable)

On-site interviews/other evaluations.

Rat-
ing

Weighting ( -
lol+)

Reason for
weighting

+

see Section 1.

If necessary, as a complementary per-
spective: To what extent could the out-
puts of the programme have been in-
creased by an alternative use of inputs
(if possible in a comparison with data
from other evaluations of a region, sec-
tor, etc.)?

Not relevant, as basket financing is part of
the current sectoral (no alternative in the
sense of a single) reform programme.

Were the outputs produced on time and
within the planned period?

Why were the funds not fully exhausted
in the planned years, but in some cases
postponed further?

PCR/reporting.

Were the coordination and manage-
ment costs reasonable (e.g. implemen-
tation consultant’s cost component)?
(FC-E-specific question)

Evaluation dimension: Allocation effi-
ciency

In what other ways and at what costs
could the effects achieved (out-
come/impact) have been attained?
(Learning/help question)

PCR/reporting.

Interviews with all participants.
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To what extent could the effects
achieved have been attained in a more
cost-effective manner, compared with
an alternatively designed programme?

Not relevant, as basket financing is part of
the current sectoral (no alternative in the
sense of a single) reform programme.

If necessary, as a complementary per-
spective: To what extent could the posi-
tive effects have been increased with
the resources available, compared to
an alternatively designed programme?

Would a complementary measure have
been able to improve staff absorbing ca-
pacity?

Interviews with all participants.

IKFW

Impact
Evaluation question Specification of the question for the pre- | Data source (or rationale if the question is Rating Weighting (- | Reason for
sent project not relevant/applicable) /ol+) weighting
2 o -

Is it possible to identify overarching de-
velopmental changes to which the pro-
gramme should contribute? (Or if fore-
seeable, please be as specific as
possible in terms of time.)

Achievement of the impact objective (own
revenue) + supplemented indicators.

Partner systems + external sources ac-
cording to indicators.

Is it possible to identify overarching de-
velopmental changes (social, eco-
nomic, environmental and their interac-
tions) at the level of the intended
beneficiaries? (Or if foreseeable,
please be as specific as possible in
terms of time).

Not directly relevant as it is not aimed
at target groups, impacts at institution
level according to indicators.

To what extent can overarching devel-
opmental changes be identified at the
level of particularly disadvantaged or
vulnerable parts of the target group to
which the programme should

Not relevant as the target group is the
total population.
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contribute? (Or, if foreseeable, please
be as specific as possible in terms of
time).

Evaluation dimension: Contribution to
overarching developmental changes
(intended)

To what extent did the programme ac-
tually contribute to the identified or fore-
seeable overarching developmental
changes (also taking into account the
political stability) to which the pro-
gramme should contribute?

Contribution to the complementary indicators
in the dimensions of transparency, corrup-
tion and public service provision.

External source according to indicators.

IKFW

To what extent did the programme
achieve its intended (possibly adjusted)
developmental objectives? In other
words, are the project impacts suffi-
ciently tangible not only at outcome
level, but also at impact level? (e.g.
drinking water supply/health effects)

Not relevant, see above. Objective al-
ready at a high development policy
level.

Did the programme contribute to
achieving its (possibly adjusted) devel-
opmental objectives at the level of the
intended beneficiaries?

Not directly relevant, as the target
group is the total population.

Has the programme contributed to
overarching developmental changes or
changes in life situations at the level of
particularly disadvantaged or vulnerable
parts of the target group (potential dif-
ferentiation according to age, income,
gender, ethnicity, etc.) to which the pro-
gramme was intended to contribute?

Not relevant as the target group is the
total population.

Which project-internal factors (tech-
nical, organisational or financial) were
decisive for the achievement or non-
achievement of the intended

Interviews with all participants.
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developmental objectives of the pro-
gramme? (Learning/help question)

Which external factors were decisive for
the achievement or non-achievement of
the intended developmental objectives
of the programme? (Learning/help
question)

Interviews with all participants.

Does the project have a broad-based
impact?

- To what extent has the pro-
gramme led to structural or in-
stitutional changes (e.g.in or-
ganisations, systems and
regulations)? (Structure for-
mation)

- Was the programme exem-
plary and/or broadly effective
and is it reproducible? (Model
character)

On-site interviews, data from internal
systems, external sources.

How would the development have gone
without the programme? (Learning and
help question)

Evaluation dimension: Contribution to
(unintended) overarching developmen-
tal changes

To what extent can unintended over-
arching developmental changes (also
taking into account political stability) be
identified (or, if foreseeable, please be
as specific as possible in terms of
time)?

Would the sub-baskets financed by FC have
received sufficient funds without the contri-
bution?

Details on the incident of the political instru-
mentalisation of the RRA during the project

term and the resulting reprogramming of the
project funds.

Interviews with all participants.

Interviews with local partners.

IKFW

Did the programme noticeably or fore-
seeably contribute to unintended (posi-
tive and/or negative) overarching devel-
opmental impacts?

Interviews with local partners.
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Did the programme noticeably (or fore-
seeably) contribute to unintended (posi-
tive or negative) overarching develop-
mental changes at the level of
particularly disadvantaged or vulnera-
ble groups (within or outside the target
group) (do no harm, e.g. no strengthen-
ing of inequality (gender/ethnicity))?

Interviews with local partners.

Sustainability

IKFW

Evaluation question

Specification of the question for the
present project

Evaluation dimension: Capacities of
participants and stakeholders

Are the target group, executing agen-
cies and partners institutionally, person-
ally and financially able and willing
(ownership) to maintain the positive ef-
fects of the programme over time (after
the end of the promotion)?

In what direction has the budget and
staffing of a) ECOFIN, b) the IFMIS
Unit, c) the SPIU, d) the RRA, e) the
RPPA, f) the OAG changed since the
end of the promotion? To what extent
can CPAR finance itself?

How high is the staff turnover at the
promoted institutions?

Data source (or rationale if the question is
not relevant/applicable)

Interviews with local partners.

To what extent do the target group, ex-
ecuting agencies and partners demon-
strate resilience to future risks that
could jeopardise the impact of the pro-
gramme?

How much dependence is there on (do-
nor) fund allocations for upcoming pri-
ority area strategy papers in the PFM
sector?

Evaluation dimension: Contribution to
supporting sustainable capacities:

Did the programme contribute to the
target group, executing agencies and
partners being institutionally, personally
and financially able and willing (owner-
ship) to maintain the positive effects of

How does the role of MINECOFIN con-
tinue to be understood

Interviews with partners / other donors on
site.

Interviews with partners / other donors on
site.

Rating Weighting ( | Reason for
-lo/+) weighting
o -
O -
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the programme over time and, where
necessary, to curb negative effects?

Did the programme contribute to
strengthening the resilience of the tar-
get group, executing agencies and part-
ners to risks that could jeopardise the
effects of the programme?

Interviews with partners / other donors on
site.

Did the programme contribute to
strengthening the resilience of particu-
larly disadvantaged groups to risks that
could jeopardise the effects of the pro-
gramme?

Evaluation dimension: Durability of im-
pacts over time

How stable is the context of the pro-
gramme (e.g. social justice, economic
performance, political stability, environ-
mental balance)? (Learning/help ques-
tion)

Not directly relevant, as the project is not
related to the target group.

IKFW

To what extent is the durability of the
positive effects of the programme influ-
enced by the context? (Learning/help
question)

How are reforms initiated in the new
sector strategies?

To what extent are the positive and,
where applicable, the negative effects
of the programme likely to be long-last-
ing?

How high is the staff turnover, how high
is the political will to keep the PFM sys-
tem on track for reform?

On-site interviews.
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