


Box 5.7
MDTF-SS Achievements under Strategic Priority4:
Transition from subsistence to development-oriented economy

e 1,182 community animal health workers and veterinary pharmacists trained and operating in all of the
five target states; 329,589 animals treated for systemic diseases; 580,226 animals vaccinated for
diseases; 12 functional mobile veterinary clinics deployed; 800,000 animals vaccinated against
diseases; and 384,750 animals treated for systemic diseases (LFDP).

e 34,512 feddans cultivated with crops and trees by project participants; 334.4 Metric Tons of improved
seeds produced by project; 777 farmer groups supported, with 15,369 members, of which 6,100 (40%)
were female; 10,044 farmers trained in various agronomic and agro-forestry practices; 10 special
projects implemented serving 3,440 farmers; 115 micro projects supported during the period in the five
states covering the 27 counties; 78,041 farmers benefited out of a population of 234,123; 138,066 tree
seedlings raised, planted, and/or sold by participating farmers; 97,294 direct beneficiaries, of which
48% were female (SAFDP).

e 14,540 microfinance loans to women and 7,274 to men; 10 new microfinance institutions operational in
Southern Sudan; 45 entrepreneurship grants awarded through the Business Plan Competitions; USD
1.67 million in loans provided through microfinance institutions (PSD).

e 1,260 women trained in non-farm income-generating activities; 2,430 women trained in agricultural
production activities.

e As aresult, 2,090 women use at least one new agricultural production technology or practice; 2,300
women perceive an increase in crop yields or harvests due to project interventions; 36 sub-projects will
continue after project closure; 2,070 women have joined associations: 520 collective actions taken by
women in project sites (GSDP).

Outcomes

126.  The higher-level objective of transitioning from subsistence-based livelihoods was
not achieved, despite strengthened state capacity in the productive sectors and
productivity gains among direct beneficiaries for MDTF-SS projects. Two main factors
contribute to this unachieved outcome. First, the objective was ambitious given the initial
conditions and the resources that were eventually dedicated to project activities in these
sectors. Second, government expenditure and support for the productive sectors has been
weak and declining, especially since 2008.42

Livestock, Fisheries and Agriculture
127.  Both SAFDP and LFDP outputs contributed to productivity-related outcomes. The

following outcomes are attributable to MDTF-SS activities:

a. Increased production in agriculture and forestry: SAFDP support to farming communities
through extension (introduction of the improved production technologies) contributed
to increased productivity and production by participating smallholder farmers. When

2 World Bank, South Sudan Economic Brief, No. 2 (2013h).
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the project launched, farmers” access to basic agricultural advisory services was limited
and their productivity was dismal. The project reports an increase in staple yields,
including sorghum (138%), maize (120%) and ground nuts (73%).

b. Improved animal health: Under the LFDP, improvements in animal disease surveillance
systems and the provision of veterinary services to the rural households contributed to
animal health, affecting productivity in the sector. Project investments in the disease
surveillance system were particularly important as a protective measure against the risk
of system breakdown and consequent disease outbreak after NGOs withdrew from
providing animal healthcare.*

128.  In collaboration with other development partners, the SAFDP developed policies and
drafted legislation that contributed substantially to planning and development in the
sector. The ICR also notes skill advancement and higher staff morale at the Ministry of
Agriculture and Forestry as a result of the project’s investments in physical infrastructure
and capacity building activities, which have resulted in more efficient government
institutions, as witnessed by the continuous improvement in project implementation. The
LEDP also contributed significantly to institutional capacity building within the Ministry of
Animal Resources and Fisheries and five States.

129. In the 2011 budget, natural resources accounted for only 2 percent of expenditure,
almost 80 percent of the population lives in rural areas, mainly engaged in agriculture and
livestock. Looking ahead, the lack of government support for agriculture and livestock
warrants continued efforts by other development partners to consolidate and sustain gains
made over the CPA period. Government expenditure indicates a low priority given to these
sectors.*

130.  In the agricultural sector, support to farming communities through extension has helped
beneficiaries achieve higher productivity and production. For instance, the adoption of
productivity-enhancing measures by project beneficiaries will have a long-lasting impact in
many communities, while the introduction of informal seed production and bulking within
farming communities has laid the foundation for a modern seed industry.

131.  The field study raised concerns over the use of outputs delivered under the livestock
and fisheries project. While the evaluation interviewed national and State officials involved
in all projects mapped to Strategic Priority 4, site visits included only livestock and fisheries
project activities. The field study found that project assets were not in use in these two sites:

a. The Veterinary Centre in Magwi County, Eastern Equatoria State, was completed in 2010/11 and
still in good condition. However, the clinic had never been operated. There were no
pharmaceutical goods or furniture on site, and no dispensary log or registry of activities.
A local official advised there were no resources to sustain operations, and extension work
continued instead with mobile officers and a limited supply of pharmaceuticals.

“* LFDP Implementation Completion Report (2011b)
* World Bank, South Sudan Economic Brief, No. 2 (2013h).
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b. A Bush Shop in Bor had been constructed and equipped, including with a generator and cold
storage facility. However, problems with financing the maintenance of a boat to bring
goods for sale from upriver and for the generator meant that the Bush Shop had never
been used. After a year of sitting unoccupied, the building was deteriorating and infested
with bats. There was discussion of transferring the property to another branch of
government.

Private Sector Development and Improved Livelihoods for Women

132.  The PSDP made significant contributions to an improved business environment in
South Sudan and strengthened policy and legal frameworks. As mentioned under
Strategic Priority 1, the PSDP also contributed through its support to the development of
regulatory frameworks and key legislation, including the Limited Partnerships Act (2008),
Business Registration Act (2008), Contracts Act (2008), and the Investment Promotion Act
(2009).

133. However, most of the bills drafted have yet to be codified into law. The project’s ICR
attributes delays to two factors: (i) the lack of a champion within government and (ii) the
frequent turnaround of key staff at the ministerial level. Here again, the responsibility of
transforming key outputs into sustainable outcomes ultimately rests with government.

134. However, the results of a more enabling business environment can be seen in the
increased activity in the private sector. For instance, the total number of businesses
operating in South Sudan increased from less than 1,000 in 2005 to more than 7,300 in 2010.
More than 2,200 of these were founded in 2010 alone. This is a staggering increase in
registrations. Direct attribution of this outcome to project activities is mitigated by the
impact of special grain import declarations by the government in 2008, which allowed only
registered companies to be awarded contracts. Yet while there were important external
drivers of the increase in registration, the project clearly contributed by enabling the
streamlining of procedures to set up and register a business.

135.  There are also results in the area of entrepreneurship and job creation. Through the
establishment of a regulatory framework for microfinance institutions and increased access
to microfinance, the PSDP supported entrepreneurship. In parallel, targeted activities such
as the Business Plan Competition contributed to the development of small to medium-sized
businesses. The employment target was greatly exceeded for the Business Plan Completion,
while the microfinance target (number of microfinance institution clients) fell slightly short
of target, primarily due to one of the largest institutions’ being forced to write off 60 percent
of their portfolio in mid-2011.#> The measures taken by the project to support an enabling
business environment also indirectly contributed to job creation.

136.  The strengthening and regulation of the microfinance sector has contributed to the
growth of a nascent private sector. Consultation with beneficiaries of targeted microfinance

*The microfinance institution was BRAC, and the reason for the write-off was the collapse of the Nile
Commercial Bank, which handled its deposits.
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institutions during the ICR also indicated outcomes beyond increased entrepreneurial
opportunities. These include poverty reduction through the growth of small businesses, and
the ability of previously un-banked persons to build credit histories and strengthened
savings habits, especially among women.

137.  Finally, there were also outcomes with increased formal employment. Under the
Business Plan Competition, creation of formal employment by far exceeded targets. In
addition, a beneficiary assessment revealed that the participating firms created outcomes
beyond employment, providing communities with financial credit, seeds and farming
equipment, medical supplies, and support to widows, orphans, and students.

138.  MDTF-SS projects also contributed significantly to improved livelihoods for women.
The GSDP provided grants to local women’s Community Based Organizations and training
to women in agricultural and non-farm-income-generating activities, benefitting more than
7,000 women. However, economic opportunity was also extended to women as a result of
activities under the PSDP and SAFDP.

Strategic Priority 5: Harmonizing Aid

139. The MDTEF-SS did not fully achieve the Strategic Priority 5 objective of harmonizing
international assistance. The MDTF-SS was designed to be the primary channel for
international assistance to South Sudan. However, its relevance in this role declined over
time, as a result of both the changing context and performance concerns.

140. The original process of establishing the aid architecture to support the CPA was
highly effective, in mobilizing resources and coordinating the activity of international
donors. The MDTEF-SS was subsequently effective prior to 2007-08, with mobilizing and
coordinating resources and aligning them with the GoSS” development priorities. These
were significant accomplishments under the prevailing conditions.

141. However, aid coordination in South Sudan was fragmented by the time the MDTE-SS
closed. Data indicates a gradual shift away from channeling through pooled modalities after
2009. On average, in 2012 the top 12 donors delivered 28 percent of their aid budgets
through pooled funds, down from 33 percent in 2010, reflecting a continued trend toward
bilateralism. The South Sudan Donor Book (GRSS 2013b) noted that this trend is expected to
continue over the course of 2012-13 with the closure of both the MDTE-SS and the Basic
Services Fund.

142.  The trend towards greater allocation though bilateral programs reflects changes in the
South Sudan context. With Independence, major donors now relate to the GRSS as a
sovereign government and not as a semi-autonomous entity. Donors have strengthened
their presence and operational capacity in South Sudan as one aspect of strengthening
bilateral relations with the GRSS. They are less reliant on external capacities, such as trust
funds, and have more options with allocation channels. The government also chose to
channel less of its resources through the MDTE-SS, as its own priorities evolved to focus on
security and recurrent costs. There is also now a preference for sector-based planning and
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funding modalities, which are distinct from the MDTF-SS” “state-wide” focus. With these
shifts, the MDTF-SS became less relevant as a coordinating mechanism.

143. However, shift away from the MDTF-SS was also the result of door and government
frustration with the fund’s performance. These emerged as early as 2006-07, with delays in
standing-up MDTEF-SS operations and project implementation. The shifting of resources
elsewhere by donors and the government was motivated by the perception of poor
performance, and that there were gaps in the recipient execution modality’s ability to
address certain needs. Political pressure from slow delivery of a “peace dividend” was an
important factor. As a result, the fund’s effectiveness against Strategic Priority 5 declined
over time.

144. The channeling of assistance through the MDTF-SS declined steadily after 2007, even
before performance concerns emerged. Figure 5.1 shows donor deposits to MDTF-SS from
2006 through 2011, compared to total donor commitments over the same period. The figure
indicates that while MDTF-SS deposits corresponded to 89 percent of total donor
commitments in 2006, the relationship quickly changed to 11 percent by 2008 and 2 percent
by 2010. Instead of relying on MDTEF-SS, donors channeled resources bilaterally or through
new pooled funding mechanisms.

Figure 5.1: Donor Deposits to MDTF.SS versus Total Aid Commitments

2011 1,394
2010 1,280
2009 .
B Donor deposits to MDTF-SS
2008 .
W Donor Total Committments
2007
2006
- 500 1,000 1,500

Source: Ministry of Finance and Economic Planning, 2012-13 (GRSS 2013b)

145.  The result is a growing burden on GRSS capacity to coordinate assistance, and to
manage its collaboration with a large number of individual players. The field mission noted
that the higher transaction costs are acutely felt at the State level. Under the current policy of
austerity, State ministries are dependent on assistance for their capital and operating
revenues. At the same time, the capacity of State ministries to manage multiple initiatives
has declined significantly. Officials in Eastern Equatoria, Western Bahr el Gazal, and Jonglei
States expressed concern that the coordination burden overwhelmed their capacity. Also,
the view was expressed that the tendency of individual donors and NGOs to focus on their
own priority areas is promoting uneven institutional development and service delivery. In
this regard, State officials showed a clear preference for the MDTF-SS” integrated approach.
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146. At the same time as the architecture has fragmented, some aspects of government
capacity to coordinate assistance have strengthened. The central government has
developed a national development plan and sector policies and a system in the MoFEP for
tracking assistance. In 2011, the South Sudan Aid Strategy was launched to provide a
framework for improving the effectiveness of development assistance and humanitarian
aid. Some national ministries show improved capacity and experience in managing
assistance at the sector level, and states completed their development plans in 2011. As a
result, the GRSS is in a better position to provide a framework for alignment. The trend
indicates that institutional capacity has been built within the GRSS to formulate policy and
communicate plans and strategies. The MDTF-SS projects have provided key inputs into
this process in the form of sector policies, plans, and strategic frameworks.
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Part 6. MDTF Performance by Evaluation Criteria

147.  The evaluation was asked to assess the performance of the MDTF-SS against five
standard evaluation criteria: relevance; national ownership; efficiency, effectiveness and
accountability; reasonability of cost; and cross-cutting issues.

Relevance

148.  The relevance of all projects in the MDTEF-SS portfolio was satisfactory, as was the
relevance of the fund'’s final outputs and outcomes. From the ICRs, the composition of the
MDTE-SS portfolio was aligned with the fund’s overall goal of “coordinated response to
Government priorities”, as outlined in the Joint Assessment Mission framework and
subsequent government development plans. There was no instance where a project was
assessed as falling outside of the government’s strategic framework, or was not a priority
activity.

149. The exception to satisfactory relevance was late approval and implementation of a
gender-specific project (see section below on Cross-Cutting Issues). Mainstreaming gender
into MDTF-SS projects did not compensate for lost opportunity to make an earlier
contribution towards strengthening the GRSS’ policy framework and institutional capacity.
Further, mainstreaming gender into MDTE-SS projects was done without the guidance of a
comprehensive gender assessment, which was not completed by the Ministry of Gender
until 2011, when most projects were in the final stages of implementation.

150. Projects generally demonstrated satisfactory internal relevance. Activities and final
outputs were aligned with the MDTF-SS development objectives and generally displayed
good internal coherence. Some ICRs identify specific concerns for the relevance of project
design, and for specific components or activities. The field study further identified concerns
for some unsustainable rehabilitation activities, where mixed quality or the deterioration of
assets delivered undermined the project objectives. However, these do not detract
significantly from the portfolio-level findings.

151.  The finding of satisfactory relevance was made notwithstanding two factors:

a. The MDTF-SS was relevant to JAM priorities. However, the JAM itself did not have satisfactory
relevance to the contextual reality of South Sudan during the Interim Period. JAM targets were
overly ambitious and the report did not provide an operational framework. By adopting
the JAM framework, the MDTF-SS portfolio was not effectively aligned with the
contextual reality, and individual projects had to be restructured. The Oversight
Committee did not re-assess the fund’s objectives or scope of work at the portfolio level,
to improve alignment. In this regard, the governance process did not provide clear
strategic guidance.

b. MDTF-SS’ relevance to GoSS /GRSS priorities arguably shifted over time. Government
decision-making on resource allocation was influenced by re-occurring financial shocks
and by volatile political and security conditions, internal and external. Both were
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directly related to lack of progress towards core CPA implementation targets. In this
context, the government prioritized expenditures to security and public administration,
with smaller than expected investments made in public service delivery and
development-related activities that would reinforce MDTF-SS accomplishments.

National Ownership

152.  Integration of the MDTEF-SS into the CPA and the fund’s design created good
conditions for national ownership. Ownership was robust during the process leading to
establishment of the MDTF-SS, and during the early period of operations. However,
ownership by government, donors and NGOs weakened over time as performance concerns
emerged, new aid channels were created, and the government’s priorities shifted.

153. The government was a full participant in the MDTF-SS from its inception. The
government was party to the CPA and played a deciding role in design of the MDTF-SS and
selection of the modality. Similarly, the JAM occurred under government leadership and
was adopted as the initial development framework. Throughout these processes,
government decisions were motivated by a clearly stated position that the transition from
conflict to peace should occur under national leadership.

154. The MDTE-SS structure provided an opportunity for ownership at the governance
level. The government was a full and active participant in the Oversight Committee and in
the committee’s activities and a party to major decisions. National ownership at the
operational level remained strong throughout the implementation period. The majority of
projects were managed through national institutions and systems, and all projects
strengthened those institutions. The recipient execution modality depended on government
involvement at every level of design and implementation, with World Bank supervision and
technical assistance. In this regard, the ICRs rated ownership at this level as falling between
satisfactory and moderately satisfactory, with institutional capacity being the main variable.

155. Government often lacked the capacity to assert its leadership and take full advantage
of the MDTE-SS structure, regardless of its intentions and MDTE-SS provisions. Ownership
was also influenced over time by changing conditions and priorities. The following
observations are taken largely from interviews with current and former government
officials and reflect their perceptions of ownership. The key issues emerging are
government’s capacity to take ownership within the recipient execution model and shifting
priorities within the CPA context:

a. The Sudan People’s Liberation Movement’s pre-2005 “war to peace” transition strategy was
based on robust national ownership. After many years of humanitarian assistance delivered
outside of the Sudan People’s Liberation Movement, there was a conscious effort to
bring resources under government control.

b. Government lead the JAM, was a full participant in the process, and endorsed the assessment
report. However, government had limited capacity to lead. Officials were simultaneously
engaged in multiple transition processes. They were overwhelmed and could not fully
internalize the JAM results.
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c. Within the MDTF-SS, at the governance and operational levels, the government lacked the
capacity to exert leadership at the level of its aspirations. The situation varied by ministry and
project and within the governance structure. It also improved with time as the capacity
of the state expanded. However, government officials often perceived that they were not
able to participate in design and decision-making at the level desired, particularly given
timelines and the pressure to proceed.

d. The 2:1 match was intended to channel government resources through the MDTF-SS and
leverage the government’s leadership position. However, adjustment to the matching ratio
resulted in a smaller investment moving through the MDTEF-SS, both in real terms and
relative to the donor contribution. At the same time, government’s actual expenditures
were increasingly out of alignment with JAM and MDTF-SS priorities, focusing on
security and the recurrent costs of an expanding civil service.

156.  Over time, therefore, government’s leverage within MDTF-SS decision-making and
relevance to expenditure priorities decreased. While a valuable resource to social service
and capacity spending, the overall importance of the MDTE-SS to government declined, also
with an implication for ownership of the MDTE-SS as an aid modality. Within the MDTF-S5
governance dynamic, officials also expressed frustration with donor interventions and the
limits of their own influence over decision-making.

157. While strong at the centre, ownership of individual projects and activities often
weakened during implementation at the state and sub-state levels. State ownership
depreciated where project-level decision making was centralized, and did not involve state-
level beneficiaries. Consequences were particularly evident in the sustainability of projects.

158.  The ownership of other MDTE-SS stakeholders also declined over time. Arguably, the
World Bank’s institutional ownership improved and was sustained over time, as the Bank
addressed performance concerns and strengthened its presence in South Sudan. However,
donor financial investment in the MDTF-SS peaked in 2008, and performance concerns led
donors to establish other modalities. NGO interest in the MDTEF-SS declined after 2008, as
the fund was not able to identify clear contributions and roles for NGOs and community
based organizations (CBOs).

Efficiency, Effectiveness, and Accountability

Establishing the MDTF-SS Architecture

159.  Stakeholders were highly efficient in establishing the MDTF-SS, as part of the overall
architecture for international assistance to the CPA process. Discussions on the MDTF-SS
began at least two years prior to signing the CPA, ensuring full integration into the
negotiation process. Signing of the CPA was followed in rapid succession by approval of a
United Nations peacekeeping mission,* finalization of the JAM report (March 2005),

%6 United Nations Security Council, Resolution 1590, Adopted by the Security Council at its 5151st meeting, on
24 March 2005.

Final Independent Evaluation Report Page 78



a donor pledging conference (April 2005), and launch of the two Sudan MDTFs (April 2005).
These were significant achievements, achieved under difficult conditions that demonstrated
the commitment of the GoSS and its international partners to the CPA process.

160.  The design of the MDTF-SS’ architecture was efficient. The architecture linked high-
level political support and oversight (the Sudan Consortium) to an inclusive governance
structure (the Oversight Committee), an implementation arrangement (the Technical
Secretariat and the government), and monitoring and evaluation (ongoing Bank reviews, the
monitoring agent, and independent evaluation). The vertical linkages created enabling
conditions for a mutually reinforcing relationship between political support and field
operations.

161.  The actual use of the architecture by stakeholders had mixed efficiency. Among the
concerns that emerged were these:

a. The Sudan Consortium met on four occasions, with the last meeting taking place in May
2008. After 2008, the MDTE-SS lost its linkage with any high-level political forum
monitoring overall progress towards CPA targets and supporting compliance by the two
parties.

b. The MDTEF-SS governance system showed mixed performance against its mandate, including
providing strategic guidance in a dynamic context. Governance, therefore, was not used
to its full potential in addressing the challenges confronted by the fund. This was
particularly the case when the Oversight Committee began to engage performance
concerns in 2008.

c. Technical-level entities were created to address specific issues and coordinate information and
action on implementation concerns. These were not a part of the original governance
structure but emerged in 2007 to address performance difficulties. The most effective of
these appeared to be the Directors and Coordinators’ Meetings that occurred quarterly
(2009-13). From interviews, the Implementation Working Group (2007-10) appeared
contentious, with concerns expressed by government and the Technical Secretariat that
the group crossed its mandate and became involved in ongoing management and
operational issues.*”

d. The tension between building capacity and rapid delivery of a peace dividend was not resolved.
The fund did not create the conditions for effective integration of United Nations
capacity until 2008, while the means for integrating NGOs were never established.

# The evaluation did not find a complete list of the different technical entities, their Terms of Reference or
supporting documentation, such as the minutes of meetings. Findings are based on Oversight Committee
minutes and interviews.
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Stakeholder Performance

162.  Stakeholders showed mixed performance against defined roles and responsibilities.
Performance shifted over time and was influenced by the way stakeholders interpreted their
roles and by their level of commitment to the MDTF-SS.

163. The World Bank over-promised what it could reasonably deliver in the South Sudan
context, and then under-performed during the first years of operations as a result. The
Bank lacked the operational capacity in the field to effectively deliver programs, particularly
given difficult conditions and limited capacity in state institutions. The Bank’s performance
improved over time, as it committed more resources and personnel to field operations and
institutional support strengthened.

164.  Other stakeholders were guided by unclear definitions and understandings of their
roles and responsibilities. These were most pronounced in the MDTF-SS” governance
process. The Oversight Committee provided important strategic direction during the initial
phase of confirming the MDTE-SS portfolio. Regardless, the focus of the committee was
largely technical and operational rather than strategic. This was increasingly the case after
2007-08 when performance concerns emerged; the committee focused on operational factors
to improve implementation speed. There was limited discussion at the strategic level about
the contextual, political, and structural factors behind the operational problems.

165. From the review of Oversight Committee minutes and stakeholder interviews, the
Oversight Committee provided limited strategic direction. It did not effectively guide the
adjustments needed to resolve performance concerns or adapt to the changing context in
South Sudan. Rather, the committee’s focus became increasingly technical over time. There
was limited substantive discussion of the non-technical factors that were having a decisive
impact on performance.

166.  Further, informants all described an acrimonious environment, charged with inter-
personal tensions between key Oversight Committee members. From the statements made
by all stakeholder groups, these tensions were a factor hindering effective debate and
problem solving. Tensions related back to the lack of consensus on expectations, rules, roles,
and responsibilities among stakeholders. Government and World Bank officials expressed
particular concern about donor interventions into operational areas, which they believed fell
within the responsibility of implementing entities.

167.  Some government officials and some former Bank officials believed donors were micro-
managing operations, which added to project management costs. For their part, current and
former donor officials expressed frustration that the Technical Secretariat did not provide
important information in a timely manner, which hindered strategic discussion as donors
then sought details during the meetings.

Mutual Accountability

168. The MDTF-SS had no formal mechanism for mutual accountability between
stakeholders. The fund had robust measures for fiscal and program accountability.
However, these were not balanced with mutual accountability between stakeholders.
Accountability is achieved when there are mechanisms in place to measure performance,
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transparency for results, and meaningful debate on mutual performance among the
stakeholders. For the MDTE-SS, there were no such instruments to report on stakeholder
performance against assigned roles and responsibilities. Limits to accountability were
reinforced by the lack of constructive dialogue within the Oversight Committee on the non-
technical factors affecting MDTEF-SS performance.

Program and Financial Efficiency

169. The MDTEF-SS was moderately efficient at the program level. In terms of the five
strategic priorities, the fund delivered significant outputs under at least four and
contributed to outcomes in all five. At the same time, the fund only partially delivered on
some aspects. First, delays in implementation due to failure to fully grasp constraints on the
ground, including in terms of capacity, and reliance on procedures that were not fit for
quick delivery made rapid scale-up of services and delivery of peace dividends an
unrealistic target. Also, while capacity building at the sector level contributed to increased
aid harmonization in some sectors, the fund as such never played the role intended in terms
of coordinating and harmonizing donor activities.

170. At the project level, the fund was moderately efficient. For most projects, delays in
implementation were the most common contributor to inefficiency. What often redeemed
these efficiency losses were projects’ contributions to efficiency gains in the different sectors,
for instance in the health sector by focusing on moving delivery away from poorly
coordinated NGO mechanisms to national systems. In some cases, the ICRs attempt a more
traditional analysis of economic and financial returns. For instance, RIEP was rated as
moderately efficient based on the finding that modest per capita investment had brought
benefits to nearly half the population in terms of health and educational supplies. What
reduced the rating to “modest” were delays in implementation.

171.  The efficiency assessment is difficult given that none of the projects, with the exception
of the ERP and PSDP, conducted any economic or financial analysis of expected returns.
Consequently, frames of reference by which expected and realized outcomes could be
compared are lacking. At completion, economic and financial analyses were generally
constrained by a severe lack of cost data as well as effectiveness data. Finally, across
completion reports, the difficulty of finding comparable projects elsewhere with conditions
similar to South Sudan’s was noted.
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Table 6.1: Efficiency Ratings from ICRs

Delays in construction

Increased costs due to emphasis on speed as dictated by the CPA,
which meant drawing on international experts and organizations. There
were also concerns with the quality of outputs delivered, particularly from
one organization (UNOPS).

Efficient because all components were delivered and development
objectives achieved. Also supported by a positive rating under the
monitoring agent’s value-for-money assessment

There were severe delays in implementation. However these were
weighed against the project’s focus on cost-effective and high-impact
interventions and contributions to efficiency gains in the sector by
beginning to move delivery from poorly coordinated NGO mechanisms
toward a national system.

The ICR does not carry out any analysis, but the project is deemed
efficient based on the conclusion that benefits to the population from the
provision of water supply and sanitation services are far higher than the
cost of investment.

Based on a comparison of the average per capita investment costs of
schemes financed through the project with African averages. Attributes
efficiency (low unit cost per beneficiary) to the choice of low-cost
technology and the competitive award of contracts.

The ICR does not provide a rating. However, the assessment notes that
the project was patrticularly vigilant and conscious about the need for
efficiency and “value for money.”

The ICR assesses efficiency but does not provide rating. An assessment
is challenging because the main benefits of the project were capacity
and systems — both of which are difficult to quantify. However the ICR
notes that these outputs contributed to significant efficiency gains in the
sector.

The ICR justifies the rating through analysis of (i) external rates of return,
e.g. rates of return on investments in education; (ii) the cost
effectiveness of project interventions; and (iii) cost-benefit. The latter
show significant net present value of investments in the construction of
schools and CES, teacher training and Alternative Learning programs.

The ICR assesses value-for-money and the reasonability of means to
carry out objectives. However, it does not provide a rating. Concerning
value-for-money the study raised issues about the failure of the ministry
to assign proper counterpart staff for training in Financial Management
and procurement to ensure transfer of skills. It deems the means used
to be reasonable.

The ICR related the rating to the costs of consultancies being much
higher than what had originally been budgeted for. Efficiency was
affected not only by monetary costs but also by substantial transaction
costs accrued through the length of time required to meet related
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procurement procedures.

SETIDP NA The ICR notes significant increases in unit costs between appraisal and
completion due to underestimation of costs, but does not rate efficiency.
The ICR also conducts a comparative unit cost analysis with previous
transport project (WFP-ERRP). The analysis shows a significant drop in
roads maintenance costs and a modest increase in road repair.

SAFDP NA The ICR does not assess efficiency as there is not sufficient data or
accurate comparators. It does however note that the project is
understood to have made a significant impact on the livelihoods of
participating farmers and in improving food supply in the targeted
counties.

Source: Project Implementation Completion Reports

Restructuring: Reduction in the Scope of MDTF-SS Outputs

172.  The majority of projects experienced at least one restructuring, producing a reduction
and/or changes in the scope of outputs against what was originally intended.
Restructuring generally refers to changes to design (components, development objectives, or
indicators) or financing. Extensions of closing dates were a common cause of project
restructuring. Project restructuring changed the scope of outputs and/or the speed at which
the outputs were delivered.

173. At the project-level, there were two main sources of changes in the scope of outputs
delivered: (i) Financial contributions to the MDTF-SS from the GRSS fell sharply between
planned and actual; and (ii) Costs of implementation were routinely underestimated at the
design and appraisal stage, especially in the early days of the fund. These two trends
affected projects across the MDTF-SS portfolio. However, projects launched in the first years
were particularly affected. These were designed under more uncertain conditions, with
significant information gaps and with greater time pressure during the inception phase

174.  The inability to accurately assess the cost of implementation often led to significant
changes in the project budgets, resulting in changes to the design project development
objectives, indicators, components that ultimately limited the output delivered. These were
corrections to match reality and reflect the challenges of designing projects with limited
knowledge of personnel and operating costs at the time of appraisal. Projects that had to
amend original budgets and the allocation of funds across components to suit the realities
on the ground include the CFSSP, the RIEP, the UPHSSD, and the PSDP. In the case of the
PSDP, the final costs relating to project management were over four times higher than the
appraisal estimates; USD 2.21 million compared to the estimated USD 0.52 million. The
difference is explained by the actual costs of hiring trained personnel and operating costs
greatly exceeding the appraised budget estimates.

175. The SAFDP exemplifies how the reduction in the GRSS contribution to MDTF-SS
projects played out at the project level: In 2009, the GRSS reduced its contribution to the
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project from USD 17.1 million to USD 1.8 million, following the decline of international oil
prices. While the contributions from donors increased from USD 25.8 million to USD 30.17
million in response to the shortfall, total project funds were just about 75 percent of the
amount at appraisal. The immediate consequence was a restructuring of the project to align
its scope with available funds — an exercise that among others resulted in a reduction of the
project reach from 44 counties to 27 counties.

176.  In other cases, cuts in government's allocation were made up for by increased donor
commitment. For the CABIHRD, the government contribution was revised from the original
USD 5.53 million to USD 1.57 million. In response, the donor share of the fund was
increased from USD 8.2 million to USD 12.16 million so as to retain the total project amount
at USD 13.7 million.

Speed of Implementation: Improvements over Time

177. The speed at which outputs were delivered contributed to discrepancies between
what was promised and what was delivered. The slow speed of implementation became a
key concern among stakeholders early on in the process, beginning in 2007-08. One of the
most frequent reasons for restructuring at the project level was the need for an extension of
closing dates. A contributing factor was the delay between approval and effectiveness in the
early days as government experienced difficulty meeting the World Bank conditions for
grant effectiveness. These included the requirement to deposit funds equivalent to four
months of expenditure in the project accounts.*

178.  To assess whether there was an improvement over time in the speed of project launch,
the evaluation compared averages of projects launched in 2005, 2006, 2007 and 2009-10 (see
Table 6.2). The findings show that average time between approval and effectiveness fell
from 29 weeks for projects launched in 2005 to nine weeks for the 2009-10 projects.
Similarly, average time between approval and first disbursement was halved between 2005
and 2007, from 43 weeks down to 23 weeks. On average, MDTF-SS projects were 21 months
delayed in closing. This lag also improved with time, which is to be expected given the end
date of the fund itself.

179.  Overall, the fact that all projects except one were restructuring reflects the actions being
taken at the project level to adapt to overly ambitious project designs, funding shortfalls,
and a challenging operational environment. At the inception of the fund, stakeholders
across the board failed to fully internalize the enormous implementation challenges
stemming from capacity, conflict, and logistics in South Sudan. At the same time, the call for
quick action to respond to urgent needs and support a fragile peace process weighed
heavier than the need for a more in-depth appraisal of the operational environment. At
inception there was a tremendous pressure from all stakeholders” constituencies to deliver
outputs quickly.

* This particular condition was later waived by the Bank, given its negative impact on the liquidity of
government finances.
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Table 6.2: Speed of delivery: Average lag times and completion delays

Lag time, approval to Lag time, approvalto  Delay in closing

effectiveness first disbursement dates from
(weeks) (weeks) original
(months)
2005 29 42 42
2006 25 25 22
2007 10 23 12
Phase 1 (2005- 22 29 23
2007)
Phase 2 (2009-10) 9
NA 15

Average

18 29 21

Source: Core project documentation (ICR and ISR); monitoring agent quarterly reports; and the MDTF-SS
First Comprehensive Portfolio Review (2009).

180.  Given the need for frequent adjustments, several informants questioned the aptness of
World Bank procedures for amending project budgets and design in the South Sudan
context. Restructuring a project involves labor-intensive processes for both the TTL and
recipient counterpart, not only in terms of documentation and justifications but also in
terms of seeking approval for legal amendments to grant agreements.*’

Reasonability of Cost

181. The main drivers of costs for MDTF-SS outputs were: (i) Capacity constraints and
institutional weaknesses; (ii) underdeveloped markets; (iii) fiduciary and procurement
procedures; and (iv) logistics and security. These factors were ascertained from the project
reporting and were confirmed during the field mission.

Capacity Constraints and Institutional Weaknesses

182.  Capacity constraints were a significant driver of cost. When comparing the MDTF-SS
to other pooled funding mechanisms, it is important to note different levels of engagement
with the government. The MDTF-SS’ reliance on recipient execution is unique in South
Sudan, and there is in this sense no clear-cut comparator modality. Given the intensity of the
fund’s reliance on government and government systems for implementation, capacity
constraints were a more significantly higher driver of cost for the MDTEF-SS than other
pooled funding mechanisms, which had direct implementation.

183. Early appraisals of capacity proved unrealistic regarding human capital and
government institutional capacity. As a result, project designs (i) were often too ambitious
and complex; (ii) underestimated the timing required for contracting and other procedures

* Projects also revised results frameworks (targets and baseline) without any formal restructuring (e.g., ERP).
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related to fiduciary and procurement procedures; and (iii) underestimated the level of
technical assistance needed and related costs. Design flaws introduced inefficiencies into
projects that had to be addressed later through time consuming restructuring.

Underdeveloped Markets and Nascent Private Sector

184. Underestimation of costs at appraisal is partially explained by the absence of
functioning markets and a private sector. In the early days of the fund, there were limited
local markets in South Sudan for goods and services and very few qualified consultants and
contractors, if any. Domestic production of agricultural or manufactured goods for sale in
markets was minimal. As a result, contracting took longer than intended, while
internationally sourced personnel, material, and other inputs became more costly. There
was also a heavy reliance on regional and international contractors that needed to mobilize
and adjust to conditions.

185.  The increasing cost of construction under the SETIDP exemplifies this cost driver. As
detailed in the project’s implementation completion report, the capacity of the construction
industry in South Sudan was very low at the time of implementation, while the contractors
that existed had limited financial and technical capacities. As a result, all contracted firms
were foreign and often hired workers from outside the country.

186.  Another example is the UPHSD, which took three years to finish all the procurement
work for technical assistance and lead agencies (for service delivery). An important part of
the reason was the lack of capable candidates interested in participating in the bidding
process. In six states, the Ministry of Health did not receive enough “expressions of interest”
from NGOs to start the competitive bidding process.

187. The evaluation did not have good comparators, as the documents reviewed were
silent on the costs associated with different context-specific factors. However, some of the
MDTE-SS implementation completion reports attempt to assess efficiency through
comparison. To follow the above example, the SETIDP completion report compares the cost
of roads maintenance and repair with the costs under the Emergency Road Repairs Program
(EERP) implemented by the World Food Programme (2003-06). For maintenance, the cost
dropped by a whopping 282 percent in two years between the EERP (2005) and SETDIP
(2007). Road repair costs on the other hand increased by about 8.5 percent over a period of
3.5 years between ERRP (2005) and SETIDP (2009), driven by factors such as increased
material and transport costs.

Fiduciary and Procurement Procedures

188.  Fiduciary and contracting procedures under the MDTF-SS were procedurally heavy
and a burden given the capacity constraints in South Sudan. At the same time, these
addressed the very real concerns that stakeholders had regarding the general environment
in terms of governance and transparency. A case in point is the Macmillan incident, in
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which an international company was detected trying to bribe local officials.®® Concerns led
the fund to place more emphasis on institutional risk than on performance and contextual
risk. Assigning “sole fiduciary responsibility” to the World Bank further introduced an
institutional incentive to be conservative and avoid rather than manage fiduciary risk.

189.  The MDTF-SS system transferred risk from the donors to the implementing partners in
the World Bank, United Nations and NGOs, particularly given that the Oversight
Committee was not effective providing strategic guidance. This resulted in a perception by
some officials with implementing responsibilities that all risks were being passed on to
them. The same officials noted that when performance problems occurred they were
publically held accountable and bore most of the reputation risk.

190. At the same time, government and implementing agencies were unfamiliar with the
Bank's fiduciary procedures. They were not aware of necessary steps to be followed or the
time-consuming nature of some procedures. Under the UPHSD, for instance, severe delays
in requesting no-objection letters were documented, thus delaying the overall procurement
process.

191.  Finally, the model used for contracting affects cost. An assessment of the water project
under the Basic Services Fund shows that drilling costs varied greatly from an average of
USD 7,280 to USD 15,500 per borehole: this variation is related to the different types of
contract used; in this case, Bills of Quantities contracts were more cost-efficient. While there
is no detailed analysis of the cost efficiency of the mode of contracting used under the
MDTFE-SS, the value-for-money assessment (see later in this section) looked at contracts and,
in particular, whether the bid that won also was the bid with the lowest price. Given the
weight given to quality and technical proposals of MDTEF-SS tenders, this was not regularly
the case.

Logistics and Security

192.  Logistics and security were significant drivers of cost during project preparation and
implementation and for supervision. Interactions and communications were often limited
by poor road conditions, limited availability of security compliant vehicles, and lack of
communication means (phone, post, and internet). Further, the nascent banking system
made financial transactions more complex.

193.  The security situation in South Sudan was a challenge to project implementation across
the portfolio. This uncertainty greatly increased the difficulty and cost of both
implementation and supervision. As reported in completion reports of both the RWSSP and
the WSSP, security affected project staff movements, construction activities and
maintenance of water and sanitation services. This driver of costs affected all development
projects in the country, including those funded by the MDTEF-SS, and other pooled or
bilateral modalities.

% Macmillan Publishers was banned from participating in World Bank tenders for a minimum of three years and
ordered to pay a fine of more than USD 17.7 million for paying officials to win an education deal in South Sudan.
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194. Administrative costs at the project level were reasonable in that they followed the
Bank’s established practices. These practices are relatively well defined at the project level,
for instance in terms of percentages spent on preparation and supervision of lending
operations.

195. At the same time, the fund did operate under very different circumstances than
regular operations. Most importantly, the role of task teams went well beyond the Bank’s
normal support role. Supervision involved a great deal of de facto technical assistance to
support implementing agencies that had limited capacity for implementing programs and
no familiarity with complex World Bank regulations. The large amount of time involved for
this type of supervision was noted by the Bank technical staff interviewed. The consensus
was that if anything, supervision costs were set too low. Bank technical staff also showed
continual awareness of the fiduciary challenges that Bank procedures imposed on GoSS and
a willingness to be creative within the rules in helping GoSS respond.

196.  Another respect in which MDTEF-SS projects differed from other World Bank
operations is that there was no regular Bank program in the country. The costs of
preparing and supervising trust-funded projects are often understated when compared to
lending operations. For instance, staff time and travel are not always charged against the
trust fund. Since Sudan was in arrears during the implementation period and was a non-
borrower country, there was no parallel ‘regular’ bank program in place. This means that
there were few opportunities for economies of scale in using staff time and travel. For
instance, Bank task teams were not able to ‘bundle’ missions for MDTF-SS-funded activities
with other Bank missions for regular projects, as is often done in settings with an ongoing
regular country program. Project supervision was also supported by the Monitoring Agent,
which played a role in supporting on-the-ground supervision.

Assessment of Value for Money

197.  In 2012, the Monitoring Agent completed a value-for-money assessment, which
examined 15 contracts/activities from 9 MDTE-SS projects active at the time. Each project
activity received an average value-for-money score and separate scores in three
performance parameters: economy, efficiency, and effectiveness.

198.  About 73 percent of the project activities assessed achieved full or partial value-for-
money, under the agent’s assessment. The main findings under each criteria were these:

o Activities performed the best in the area of economy, e.g. acquiring appropriate resources at
least cost. Here the assessment examined performance in terms of cost of contracts. Eight
out of 15 activities scored full achievement of value-for-money.

e Only 3 out of 15 activities delivered full achievement of value-for-money in efficiency, e.g. by
obtaining a maximum output for a given input. Here the assessment focused on the
match between expected and actual output. Drivers of poor scores in this area were
linked to partial deliveries or cancellations of contracts and to low quality of outputs.

Final Independent Evaluation Report Page 88



o The worst-performing criteria was effectiveness, e.g. ensuring that the output achieves the
expected outcome. Here, half of activities were rated as not achieving value-for-money.
Drivers of poor value-for-money in this area were linked to late delivery or non-
completion of activities. Poor performance could to some extent be linked to the fact that
the assessment looked at active projects with ongoing activities, where outcomes could
not yet be determined.

199.  The main drivers of low value-for-money include these six factors: (i) the cost of inputs
was high, especially in terms of material; (i) weighted scores were used based on financial
and technical bids, resulting in contracts not always being awarded to lowest bidders. While
the Monitoring Agent’s assessment punishes this approach, the longer-term cost efficiency
gains from emphasizing the quality of bids appear considerable in a context such as South
Sudan; (iii) there were delays in contracting and implementation of activities, (iv) activities
experienced cancellations, in all cases linked to delays in delivery. (v) The quality of outputs
was poor, requiring additional input. The Monitoring Agent report (2012) also indicates an
impact of high staff turnover in implementing agencies (ministries) on the capacity for cost
efficiency.

Cross-Cutting Issues

200. Gender did not emerge as an MDTEF-SS priority until late into implementation of the
portfolio, either at the governance or operations levels. Gender was identified as a cross-
cutting theme in the JAM (2005: 14). Regardless, it does not appear among the five MDTF-SS
Strategic Priorities or in the original definition of MDTE-SS cross-cutting issues. Gender was
also not a core issue in the design and early implementation of projects. With some
exceptions (health and education), early projects lacked gender-specific objectives,
indicators and/or a mainstreaming strategy. Early Interim Oversight Committee and
Oversight Committee meetings make some reference to the importance of addressing
gender. As early as 2007, GoSS representative to the Oversight Committee signaled their
interest in expanding the portfolio’s gender focus. However, gender was not taken up by the
committee in a substantive manner until 2008-09.

201. In 2009, the World Bank responded to OC requests by hiring a Juba-based gender
specialist to support mainstreaming across the portfolio, albeit noting that many projects
were well into implementation. Further, the MDTE-SS launched a stand-alone gender
project to “achieve quick wins through activities targeted at empowering women and
enhancing the institutional capacity of the Ministry of Gender, Child and Social Welfare
(MGCSW).” The Gender Support and Development Project (GSDP) became effective in
August 2009. The Bank also developed a Gender Guidance Note to provide guidelines to
support gender sensitive project design, implementation and monitoring and evaluation of
results.

202.  Actions later in the implementation notwithstanding, the MDTE-SS’ performance in
mainstreaming gender into the portfolio was uneven. Gender was mainstreamed into
projects with objectives related to social service delivery (health and education) and
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productive activities. This tended to occur on an ad hoc basis and in response to service
demands. These projects had some gender-sensitive objectives, targeting and indicators (for
example, improvements to maternal health and girls’ enrolment in primary school).

However, neither the portfolio nor projects had a specific gender mainstreaming strategy.

Contributions to the South Sudan’s policy framework on gender and strengthening of state
institutions did not occur until after 2009, in contrast to the MDTEF-SS’ overall strategy of
strengthening institutions while delivering services.

203.
sex-disaggregated data. From available data, some of the key outputs achieved were these:

204.

Across the portfolio, project monitoring and reporting systems often failed to register

Health: Improvements in access to basic health services benefited women and girls, in
particular in terms of maternal health. Significant improvements were achieved in access
to antenatal care and access to antiretroviral treatment for pregnant women living with
HIV.

Education: Expanding access to education as a result of MDTF-SS investments in the
education system benefited girls who were at a disadvantage vis-a-vis boys.
Rehabilitation and construction of schools in particular reduced the distance to school,
which affects children’s non-enrollment in school, especially girls.

Private sector development: More than half of the entrepreneurs that were granted start-up
capital following a Business Plan Competition were women. As an unintended positive
consequence of the project, some of these female grant-winners proceeded to establish
the country’s first women'’s entrepreneurs association, which continues to function as an
independent body, facilitating business contacts and knowledge exchange across
businesswomen in South Sudan. The microfinance component also provided tangible
results for women with female borrowers accounting for more than 69 percent of the
total loans provided. The value of loans to women far exceeded initial targets.

Water and sanitation: The RWSSP project achieved a strong gender orientation despite the
fact that gender was missing from initial project design. Women were viewed as the
largest primary users of water for productive and domestic purposes and the first
beneficiaries of the project.

Agriculture: The SAFDP identified women groups as important project beneficiaries, and
this was incorporated in the beneficiary selection criteria. During implementation, the
participation of women was actively encouraged and monitored and nearly half of
farmers in the supported farmers’ groups were women.

DDR: The DDR project addressed gender issues in the design and implementation,
identifying women associated with the Armed Forces as a special needs group. The
project also supported eight pilot projects for this group. There were however gaps in
monitoring and reporting results from a gender perspective.

The MDTE-SS approach to gender became more systematic with the GSDP. A

national gender policy was drafted and is being translated into an action plan, and the
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205.

206.

different project components contributing improvements in women’s access to economic
opportunities. As key outputs, the project delivered:

o Institutional strengthening: Officials from the national and state level ministries were
trained in gender mainstreaming and project management. Related training manuals
have been adopted as the ministry’s standard training material for all future training
programs on gender mainstreaming.

e A comprehensive country gender assessment was completed and used as the basis for policy,
program development, and the ministry’s strategic plan. The policy work has
contributed to the growing number of analytical works to support gender policies and
programs in the country.

e Support for productive activities: 108 women’s groups received grants for economic
empowerment projects benefitting a total of 7,600 women. Nearly a third of the women
received training in agricultural production activities, while 20 percent received training
in non-farm income generating activities. At the end, 40 percent of female beneficiaries
perceived an increase in income as a result of the project interventions.

Gender officials interviewed in two states considered the GSDP’s support to
productive activities generally to be successful. However, they expressed concerns about
the sustainability of many projects, given their short duration and lack of resources for
follow-up. Projects were managed by the central government with limited involvement
from the States, so officials were not always informed about activities or performance.
Further, the project did not include resources to support the involvement of state gender
ministries.

Gender mainstreaming into the MDTEF-SS portfolio, therefore, was ad hoc prior to
2009. It received limited attention at the project level, the Oversight Committee did not call
for substantive changes until 2008-09, and South Sudan did not have a policy framework
around which to align work. Corrective action was taken in 2009, midway through
implementation, and some projects did deliver substantial outputs, both prior to and after
the shift. Important results include the current gender assessment and policy. However, the
results are difficult to assess due to weak sex-disaggregated data collection. From what was
reported, the results still indicate that important steps were taken toward addressing key
gender disparities in the country under MDTEF-SS projects.

Sustainability

207.

208.

The sustainability of MDTF-SS outcomes is uncertain. Concerns are driven by three
factors: (i) the absence of an effective exit strategy in project design; (ii) severe resource
constraints related to South Sudan’s fiscal crisis. On-going since 2012; and (iii)
fragmentation of the country’s aid architecture. The choices of government and donors
emerge as key variables affecting sustainability.

Many MDTE-SS projects lacked an exit strategy, while not all activities or projects
under Strategic Priority 2 were designed to be sustainable. Projects under Strategic
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209.

210.

211.

Priorities 3 and 4 included provisions for sustainability after handover, maintenance
planning among them. However, as recipient-executed projects, government assumed
responsibility for their sustainability after handover. The MDTF-SS’ responsibility was to
ensure that sustainability was built into design, including ongoing funding commitments. A
common concern emerging from the field study is that state-level institutions lacked
resources, even prior to austerity, to assume responsibility for MDTF-SS assets or to build
on them. Economic volatility notwithstanding, the government’s choices concerning
resource allocations within its own budget, including the recurrent costs for expansion of
the civil service, was an important factor.

The current situation of austerity undermines the sustainability of MDTE-SS projects.
Institutional capacity built with MDTE-SS support is helping to preserve the core
functionality of institutions, at the central and State levels, while operations and service
delivery have been severely curtailed. However, the government lacks the resources to
sustain the gains made during the MDTF-SS implementation period, let alone maintain
many of the physical assets delivered, such as fuel for vehicles and generators, ongoing road
maintenance to sustain connectivity, and supplies for health and education services at the
sub-state level, among other examples. The situation becomes more acute when one moves
from the center out to the sub-levels of government. Many physical assets are likely to
deteriorate prematurely or be lost. Further, the risk period will be prolonged. Austerity
measures are expected to be in place for all of FY 2013-2014 and at least one additional year,
as the government repays its debts.

Sustainability is further undermined by fragmentation of South Sudan’s aid
architecture. The strengthening of donors’ in-country presence and capacity, MDTF-SS
performance concerns, and the current situation of austerity has all contributed to aid
architecture fragmentation. Data indicates that assistance is being delivered through a larger
number of channels, with an increase in the amount of assistance being delivered outside of
state institutions and systems. The shift appears driven by concern for the current
humanitarian situation, the government’s absorptive capacity, and donors’ preoccupation
with institutional risk. This trend reverses the core MDTE-SS objective of building capacity
by working through state institutions and systems.

The impacts observed during the field mission include these:

a. High transaction costs place an added burden on limited capacity, particularly at the state level
where most services are delivered, as weak ministries attempt to coordinate and monitor
multiple international entities.

b. Institutional development has been umneven, as have service development and delivery, as
multiple organizations fund activities within the specific scope of their mandates and
priorities, rather than taking a systems approach.

c. Core institutional capacity (physical, systems, and human) has been atrophying, as institutions
have gone unfunded and unused. “Aligning” externally delivered resources with
government priorities does not address the problem of atrophying capacity, where state
institutions and systems are bypassed.
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d. Ownership has been undermined. The experience of the MDTF-SS demonstrates that goods
and services that are not delivered by government do not meet its strategic interests and
priorities and/or strengthen systems that have weak ownership and are less likely to
survive.
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Part 7: Lessons Learned from the MDTF-SS Experience

MDTF-SS Lessons Learned at Four Levels

212.

There is a large body of documentation assessing the MDTE-SS experience, including

routine MDTF-SS project documents that report lessons learned.” The reporting identifies
lessons at four levels:

a.

213.

Level One: Operational lessons — these relate to the challenges of project implementation
under difficult physical conditions, in a low-capacity and sometimes insecure
environment.

Level Two: Institutional lessons — these are lessons for the planning, assessment, design,
management and monitoring of projects and the effective application of World Bank
procedures in the South Sudan context. Most of these lessons relate to (i) government
capacity and implementation arrangements within the “recipient execution” modality;
(ii) management and coordination between multiple levels of government; and (iii)
effectiveness and realism in the assessment, planning, and design of projects.

Level Three: MDTF-SS governance and technical support systems and their performance,
ensuring strategic-level direction, resource allocation and oversight, and predictable
financing. These lessons also relate to the performance of key stakeholders in carrying
out their roles and responsibilities.

Level Four: Interaction between the MDTF-SS and the larger political, peace, and security
dynamics, recognizing that the MDTFs for Sudan were embedded in the Wealth Sharing
Agreement and carried significant responsibility for aspirations and expectations
associated with some aspects of CPA implementation. Lessons learned relate to the
interaction between politically generated objectives and expectations and the overall
design of the MDTEF-SS.

Lessons from Level One and Level Two, therefore, focus on institutional and

implementation arrangements at the operational level. Level Three and Level Four relate
to the governance process and larger political management: (i) the actions of principal
stakeholders to sustain the political consensus that anchored the MDTE-SS and from that
consensus to (ii) sustaining financial predictability; (iii) providing strategic direction and
oversight in a dynamic context; and (iv) managing the interaction between the larger CPA

process and fund operations.

214.

Cutting across each of these levels are lessons on:

51 Documents with lessons learned include the Final Project Papers, Implementation Status Report,
Implementation Completion Report and the quarterly and annual Monitoring Agent Reports. Lessons learned
also emerge in internal and external evaluations and in stock-taking exercises, as well as in strategy
documents such as the World Bank Group’s Interim Strategy Note (2013).
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a. The World Bank’s institutional competence, systems and procedures in the South Sudan
context; identifying the situations where the World Bank is most effective and how to
combine with other stakeholders where their systems and procedural effectiveness are
greater;

b.  The effectiveness of government working through a “recipient executed” modality; how
effective “ownership” can be exercised in a low-capacity situation and then
transitioned as capacity expands;

c.  The effectiveness of all stakeholders in their mandated roles and responsibilities, from
operations (implementing organizations and contractors) to governance (Oversight
Committee members); and

d. The inter-relationship between the political and technical dimensions of the process, including
(i) how political aspirations and expectations (Level Four) influenced technical and
operational decisions (Levels One and Two) and (ii) what the role of MDTF-SS
governance (Level Three) was in mediating between the political and technical levels.

Existing Lessons at the Operational Level

215. The existing body of MDTEF-SS lessons learned is almost exclusively focused at the
operational (Level One) and institutional (Level Two) levels. Much less knowledge has
been generated on governance, including the effectiveness of the MDTF-SS in coordinating
assistance and managing the relationship between the political and operational dimensions
of the MDTF-SS. These lessons appear only in the high level report, Taking Stock and a Way
Forward (2010) and the World Bank Group’s Interim Strategy Note (2013).

216. The operational focus of existing MDTF-SS lessons learned reflects the design of
monitoring and evaluation systems. Monitoring and evaluation occurred primarily at the
project level, with a focus on implementation arrangements.> There is no mechanism for
monitoring the governance process or the performance of principal stakeholders against
their mandated roles and responsibilities at this level. Therefore, existing procedures
engaged only a part of the overall MDTF-SS system.

Summary of Lessons Learned from the MDTF-SS Experience

217. The following summarizes lessons learned from the evaluation field mission,
stakeholder interviews, and document review. Some cross reference has been made with
the experience of other MDTFs. Lessons on MDTE-SS operations are generated from all
sources, while lessons on governance and managing political expectations emerge primarily
from the field study and interviews, in addition to the 2010 high-level Taking Stock and a Way
Forward (2010) report.

52 Exceptions include the Comprehensive Portfolio Performance Review (2009a) and the high level Taking Stock
and a Way Forward (2010a).
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Lesson: Political aspirations and public expectations must be managed and not be inflated
beyond what an MDTF can deliver. While a Technical Secretariat can implement an
operational-level communications strategy, the responsibility for defining and communicating
realistic aspirations and expectations rests with the national government and the MDTF
governance body. An effective assessment of the operating environment is essential for
establishing a realistic mandate and scope of operations.

218. MDTF governance must manage the interaction between political aspirations and
expectations and fund operations. The MDTF-SS was established as a financial and
technical instrument to support some aspects of the Comprehensive Peace Agreement.
Embedding the fund within the Protocol on Wealth Sharing created an explicit linkage
between the aspirations of the CPA and the fund’s technical mandate. The linkage opened
the MDTF to politically-driven expectations that were unrealistic and beyond the scope of
what could reasonably be delivered in the context of South Sudan. Regardless, these
expectations came to form the benchmarks for success and failure. Interaction between the
political and technical, therefore, must be closely managed; under government leadership
and through the MDTF’s governance process.

219. Long-term MDTF effectiveness depends on the pre-establishment assessment and
political economy analysis done by the principal stakeholders. Government leadership is
essential to the assessment process, as the basis for both relevance and long-term national
political commitment. In the South Sudan context, stakeholders were challenged to develop
a framework of priorities and a financing modality that would translate: (i) the aspirations
and expectations of the CPA and the realities of the operating environment, in ways that
helped transition to civilian governance, into (iii) an effective MDTF design and portfolio.
However, this process reinforced inflated expectations, and many of the constraints and
risks identified at the assessment stage were not internalized into the MDTF-SS design.

220. Expectation management is critical, from the first moment that a fund is being
established. Expectations of what an MDTF can and cannot deliver must be clearly
articulated within the scope of a fund’s mandate (based on a consensus between the
principal stakeholders) and communicated to stakeholder constituencies in national and
international society. Expectations must be realistic, given the context, and must avoid
burdening a fund with aspirations and responsibilities that are beyond its scope and means.

221.  Expectation management is a political act and different from a communication
strategy. A communications strategy can be part of expectation management, but it is not a
substitute. Expectation management is political; principal stakeholders, usually in the
governance entity, define what a fund can reasonably accomplish and the messages that will
be conveyed to different constituencies. The Secretariat can then implement a
communication strategy to reinforce and deliver those messages. However, a
communications strategy is not a substitute for an expectation management strategy.

222.  South Sudan demonstrates that expectations are difficult to revise, once they have
been broadcast and set in the minds of stakeholders and the public. Among other effects,
inflated expectations:
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a. Leave an MDTF vulnerable to being held accountable for events beyond its scope.

b. Create benchmarks for assessing performance and credibility. They define the performance
“narrative” and can also lock stakeholders into political positions before their respective
constituencies.

c. Can undermine the credibility of a fund and create reputation risk for the principal
stakeholders.

d. May contribute to instability, where MDTF performance is tied to perceptions of success
and/or the political justification for a peace process and fails to deliver to society on such
expectations.

223.  The World Bank has important responsibility for the technical aspects of an MDTF.
However, the Bank has limited influence as fund manager over the larger political
aspirations that stakeholders attach to a fund. Influence may vary, depending on whether
the Bank is also a stakeholder in the governance body and whether the Bank has an
established country program. The Bank, therefore, should regularly do its own “reality
assessment” on the alignment of stakeholder aspirations and the capacity of the fund to
deliver.

224. A balanced approach to risk is needed in fragile-state and conflict-affected situations.
Current good practice from the OECD DAC’s International Network on Conflict and
Fragility identifies three forms of risk. (i) Contextual risk is related to volatility or change in
the broader development and program environment. This affects an MDTF's policy
framework and the ability of stakeholders to sustain a political consensus. (ii) Program risk is
the possibility that the portfolio will not achieve its strategic objective and the possible harm
caused if this occurs. Program risk in an MDTF is derived from the technical dimensions of
design, implementation, and monitoring, among other factors, but is also influenced by poor
relevance and alignment. (iii) Institutional risk derives from poor financial management,
corruption and inadequate value-for-money, resulting in reputational and political damage
for stakeholders.

225.  MDTF stakeholders, and particularly donors, gave priority to institutional risk when
establishing the Sudan MDTFs, which influenced decisions on design of the modality and
in the governance and management of the portfolio. Notwithstanding the existence of real
institutional risks in South Sudan, privileging that set of risks over contextual and program
risks undermined the relevance of design to context and affected performance.

Lesson: The design of an MDTF modality, including the choice of administrator and managing
agent, must be requirement-based. Fragile-state and post-crisis situations will often call for a
variety of implementation arrangements which cannot be delivered by a single organization.
Pragmatic solutions, such as the “two-window common governance” model, allow for the use
of different implementation arrangements and organizational capacities within a single
modality that provides strategic coherence.

226. Trust Funds are an integrated system. Performance and progress towards objectives
depends on how well each part of the system functions. MDTE-SS focus tended to be placed
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on the operational dimensions, with less attention to the performance of governance
arrangements and stakeholders.

227.  The “two window-common governance” model allows for different organizations to
apply their comparative advantage, within a coherent strategic framework. Multiple
priorities and operational requirements may call for the use of different systems and
procedures within a single fund modality. From the experience of South Sudan, these often
relate to: (i) meeting the long-term challenges of strengthening state institutions, governance
processes, civil society participation, and economic development, while simultaneously
addressing (ii) short-term needs for core public service delivery and popular expectations
that daily life will improve (tangible “peace dividends”).

There is no global consensus on the most effective MDTF model for achieving these
objectives simultaneously. However, a “two-window common governance” model would
have allowed different organizations to deliver through their institutional advantages. This
effectively occurred in South Sudan after 2008, as new pooled modalities were established
with different managers.

228. The MDTE-SS experience demonstrates that organizations are most effective when
working within their own systems and procedures. Initial collaboration between the World
Bank and United Nations agencies required negotiation and agreement at the corporate
level, which contributed to significant implementation delays during the critical early
period of MDTEF-SS operations. Ongoing use of the pass-through modality produced further
delays and transaction costs.

229.  The recipient execution modality depends on government leadership and capacity. It
must be designed based on a realistic assessment of capacity. The recipient execution
modality made an important contribution in South Sudan in strengthening ownership and
institutions and in delivering services. However, the modality had difficulty outperforming
government systems in low-capacity environments. Pushing beyond existing government
capacity creates a tension with ownership as well as long-term sustainability concerns. The
tension also makes it difficult for the recipient execution model to deliver on some short-
term needs in a low-capacity environment. It calls for a phased approach that expands the
scope of activity in tandem with building capacity.

Lesson: Realism in technical assessment and design should not be eroded by undue political
influence.

230. Realism in the technical assessment and design process must not be unduly
influenced by political considerations. While recovery and development are open-ended
process, the CPA process was a time-bound political agreement. This dichotomy was not
taken into account in the JAM targets, which formed the basis of the MDTF-SS program
framework. The pressures of time and inflated expectations and the perception of an urgent
need to deliver a “peace dividend” had a significant influence on the realism of the MDTF-
SS portfolio. These contributed to ineffective project design, transaction costs, forms of
political and reputation risk, and inefficiencies through delays and restructuring. Therefore:
(i) the technical process of project development should be aligned with the mandate and
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priorities of an MDTF but deliver realistic and achievable proposals, and (ii) the governance
process has responsibility for ensuring that expectations are aligned with what can
realistically be achieved while protecting the integrity of design and reducing unhelpful
political pressure.

Lesson: Governance is the core and indispensable element of an MDTF “system”. Under
government leadership, the governance system should be strategically focused and ensure that
there is a political consensus among the principal stakeholders. Transparency and mutual
accountability require that governance fall within the scope of a fund’s monitoring and
evaluation process.

231.  Governance is essential to MDTF effectiveness in post-crisis situations. Governance
systems must be based on clearly defined roles, responsibilities, assumptions, and
expectations of what the principal stakeholders will contribute. Consensus on these issues
should be embedded in the foundation documents and reaffirmed, revised, and sustained
over time. The experience in South Sudan is that the lack of consensus on institutional roles
and mutual accountability can confuse responsibilities and undermine results.

232.  The key performance variable is government leadership, with donors and the MDTF
modality aligned behind the government’s agenda. In South Sudan, the government had
firm aspirations to lead but lacked the capacity to assert its voice until well into the MDTE-
SS implementation process. Weak government leadership can create a vacuum that other
stakeholders will fill with their own perspectives and priorities. Over time, weak national
leadership can erode ownership and the fund’s strategic direction, all with performance
implications.

233. The first responsibility of governance is to sustain the political consensus that
anchors an MDTF, that is, the fundamental agreement among stakeholders about the
purpose of the fund and what it is intended to achieve. Where the consensus erodes,
stakeholder commitment, strategic coherence, and working relationships will erode. This
began to occur early during the MDTF-SS implementation period; as the context shifted and
with slow progress on CPA targets, GoSS priorities shifted and early MDTF-SS performance
concerns emerged.

234.  MDTF governance also has a critical responsibility for providing strategic direction
and oversight, particularly in a dynamic context. Strategic direction assures the relevance of
the fund; it also serves as the basis for effective allocation decisions and actions to adjust the
MDTF for contextual change and performance concerns. The experience of South Sudan is
that stakeholders tended to micromanage operational details when performance concerns
emerged, rather than taking corrective action and focusing on the broader enabling
conditions.

235. The highest level of a governance system should minimize its involvement in
operational details. Technical tasks, such as the detailed reviews, assessments, and
recommendations on individual projects, are most effectively tasked to working entities
reporting to the governance body. Focusing governance attention at the technical level is
generally outside of a Governance Committee’s mandate and contributes to inefficiencies.
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236. The governance structure should include the appropriate technical entities, mandated
to review technical and implementation issues and to support decision-making within the
Oversight Committee. These functions help ensure that the governance structure is able to
allocate the resources necessary to carrying out leadership roles, and they minimize direct
governance engagement in operational issues while still ensuring oversight of key technical
issues.

237.  The scope of monitoring and evaluation systems should include the performance of
the governance mechanism, and of the principal stakeholders in their mandated roles and
responsibilities. Effective governance requires transparency and mutual accountability
among the principal stakeholders. In turn, transparency and mutual accountability are
framed by: (i) clearly defined roles and responsibilities with (ii) monitoring and evaluation
as an indispensable support instrument, generating analysis and concrete options for
improving the performance of governance systems and that of the individual stakeholders.

Lesson: Effective project delivery depends on realism in design and appropriate support
systems and procedures. When World Bank procedures are in use, these should recognize the
advantages and limits of the “recipient execution” model in low-capacity environments.
Procurement is essential to attaining efficiency.

238. The MDTE-SS experience is that successful project:

a. Have strong national leadership and are clearly embedded in the priorities and policies of
government.

b. Are well prepared, have simple design, and have realistic development objectives, scope, and
implementation schedules.

c. Do not exceed the capacity of national implementing institutions, even as they build capacity,
and take into account a realistic assessment of field conditions.

d. Avoid top-down approaches, when delivering on national implementation through sub-
levels of government and communities. Enhancing long-term ownership and
sustainability sometimes requires a community-based approach.

e. Internalize risk assessment and mitigation measures into the actual design.

f. Are implemented with a robust field implementation presence, strong management oversight,
and regular and direct contact with national counterparts.

239. Projects in fragile and conflict-affected situations are usually developed with
incomplete information and under dynamic conditions. Assessment and design are likely
to be imperfect. As mitigation measures, (i) information gaps should be acknowledged and
explicitly stated, and steps should be taken to develop such information during
implementation; and (ii) risk assessment must be internalized into design and not unduly
influenced by unrealistic political aspirations. Given the continued gaps in data and
analysis, South Sudan provides a particularly challenging context for program and project
design. In other post-conflict settings, such as Afghanistan, MDTF operations have been able
to draw on the World Bank country program and its International Development Association

Final Independent Evaluation Report Page 100



lending, which provides not only economies of scale but also access to high-quality
knowledge products, such as the Bank’s Analytical and Advisory Assistance.

240. Some projects can be done “quick and well,” while other projects can only be done
well with time. There has been extensive debate in South Sudan about the trade-offs
between speed and quality, not only within the MDTEF-SS but across the entire international
assistance portfolio. The debate in South Sudan has been driven by the perceived need for
rapid delivery of a material “peace dividend,” a key expectation generated by the CPA
process that came to form a benchmark for the MDTEF-SS’ success. However, the trade-off is
a false choice. South Sudan demonstrates there are a limited number of things that can be
done “quick and well,” depending on the context. Most projects can only be done “well”
with adequate time and resources, especially when they depend on building institutional
capacity. Delivering “quickly and badly” has a corrosive effect on public perception when
the goods and services delivered as a “peace dividend” are of poor quality, not sustainable,
and/or do not produce meaning changes in living conditions. The recipient execution model
challenges stakeholders to determine what can be done “quick and well” through existing
institutional capacity, and direct implementation modalities offer more flexibility.

241. More provision for stakeholder capacity building is required in fragile contexts. The
assumption is that only government requires capacity building. The South Sudan reality
was that all stakeholders, including the World Bank, needed to build their capacity to
function effectively in the country context.

242. The World Bank should continue to strengthen its experience with institutional
development through the recipient executed modality, while at the same time adapting
related processes to fragile and conflict settings. The World Bank model of delivering
through key national institutions is central to institutional development in fragile settings,
such as South Sudan. However, “recipient execution” implies choices where the urgent
delivery of public goods and services is expected. The model could be implemented more
effectively in four ways: (i) by developing an overall capacity building strategy that moves
beyond the more ad hoc technical assistance-led model used under the MDTEF-SS; (ii) by
identifying and exploring contexts/projects where the recipient execution modality can be
most effectively used, for instance in service delivery through community-driven
approaches; (iii) by assessing other models of capacity building, including emerging South-
South learning and mentoring initiatives; and (iv) by working with other entities to
strengthen modalities for collaboration, such as the “two-window one governance”
modality, where recipient execution does not fully meet requirements.

243. In response to institutional capacity constraints, local market conditions, and other
risks, procurement policies need to be more flexible. The South Sudan MDTF experience
shows that project performance is inextricably linked to procurement. Procurement
performance had a significant impact across the MDTE-SS portfolio. It delayed projects
aimed at rapid rehabilitation and expansion of basic services as well as those focused on
mid- to long-term development, including capital investments. Problems also emerged
throughout the procurement process, from planning to contract management and oversight,
leading to high transaction costs and substantial delays in the delivery of outputs.
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244.  All stakeholders need to accept that in a fragile and conflict setting some programs
will fail, and they must be willing to adapt rapidly in response. In the case of South
Sudan, stakeholder expectations with respect to project success contributed to the MDTF’s
inability to quickly revise and adapt. The Bank’s procedures are also not geared toward
accepting a certain degree of failure and enabling quick revisions. At the same time, donors
often prefer the World Bank precisely because of its strict fiduciary management
procedures, which need to be adjusted to the assessment of risk to be effective.
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