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Preface

In 1999,  the Sector W�de Approach (SWAp) was �ntroduced �n Dutch b�lateral 
development co-operat�on pol�cy w�th the object�ve to create better cond�t�ons for 
susta�nable poverty reduct�on �n rec�p�ent countr�es. In 2003 IOB dec�ded to carry out 
an evaluat�on to assess whether and to what extent th�s object�ve has been ach�eved, 
For th�s evaluat�on case stud�es were carr�ed out �n Bangladesh, Bol�v�a, Burk�na 
Faso, Uganda and Zamb�a. The reports of these case stud�es can be found on the 
CD-ROM attached to the IOB evaluat�on report. 

IOB dec�ded to publ�sh the country report on Uganda also �n �ts Work�ng Documents 
Ser�es, wh�ch conta�ns reports that can be of �nterest to a w�der aud�ence. In Uganda, 
more than �n the other four countr�es, SWAp has been appl�ed �n Dutch b�lateral a�d to 
almost �ts full potent�al w�th far reach�ng consequences for the nature and compos�t�on 
of Dutch b�lateral a�d and cond�t�ons for susta�nable poverty reduct�on. Therefore the 
case study on Uganda allows for an �n-depth analys�s of the potent�al and l�m�tat�ons 
of SWAp. The case study also clearly shows the problems and d�lemmas that 
confront  med�um-s�zed donors l�ke the Netherlands when �mplement�ng SWAp �n the�r 
b�lateral development programmes. In th�s sense the f�nd�ngs and conclus�ons of th�s 
study can be of �nterest to other donors as well. 

The case study on Uganda was done by Andre Lel�veld of the Afr�can Stud�es Centre 
�n collaborat�on w�th Jan Sterkenburg (�ndependent consultant). On behalf of IOB 
the study was superv�sed by N�co van N�ekerk, who as  evaluator of IOB takes 
respons�b�l�ty for the overall evaluat�on. F�nal respons�b�l�ty for the Uganda report 
rema�ns w�th �ts author, and f�nal respons�b�l�ty for the overall evaluat�on l�es w�th IOB. 

Henr� Jorr�tsma
Act�ng D�rector Pol�cy and Operat�ons Evaluat�on Department
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execuTive summary

Background
In 1999 the Sector W�de Approach (SWAp) has been �ntroduced �n Dutch 
development co-operat�on pol�cy. The reason for th�s �ntroduct�on was to create better 
cond�t�ons for susta�nable poverty reduct�on �n rec�p�ent countr�es. Intended changes 
�n Dutch development pol�cy �nclude concentrat�on of a�d �nto sectors, demand dr�ven 
sector cho�ce, less earmarked a�d modal�t�es, �ncreas�ng donor coord�nat�on, 
�ncreas�ng al�gnment and harmon�zat�on, long-term comm�tments, and strengthen�ng 
nat�onal plann�ng and �mplementat�on capac�t�es. The �ntended changes �n the 
rec�p�ent country �nclude the promot�on of ownersh�p, the strengthen�ng of the 
rec�p�ent government’s �mplementat�on capac�ty, and an �ncrease �n a�d eff�c�ency. 
The ult�mate a�m of these changes �s the �mprovement of cond�t�ons for poverty 
reduct�on �n the rec�p�ent countr�es. 

Objectives of  the evaluation
The ma�n object�ve of the evaluat�on �s to assess whether and to what extent the 
�ntroduct�on of SWAp �n Dutch development co-operat�on pol�cy has �mproved 
cond�t�ons for susta�nable poverty reduct�on �n f�ve selected countr�es (Bangladesh, 
Bol�v�a, Burk�na Faso, Uganda and Zamb�a). Th�s document presents the results of 
the evaluat�on for Uganda. 

Three central questions have been formulated:
1)  To what extent and how has the �ntroduct�on of SWAp �n Dutch development 

cooperat�on pol�cy lead to �ntended changes �n the organ�sat�on and 
�mplementat�on of Dutch development cooperat�on, and what explanatory factors 
can be g�ven for the f�nd�ngs?

2)  To what extent have the �ntended changes �n a�d management been ach�eved �n 
the rec�p�ent countr�es and what were the most �nfluent�al factors?

3)  Has the �ntroduct�on of SWAp �n Dutch development co-operat�on pol�cy led to 
�mproved cond�t�ons for poverty reduct�on �n the rec�p�ent countr�es? 

The evaluat�on covers the per�od 1999-2004. 

Main findings
To	what	extent	and	how	has	the	introduction	of 	SWAp	in	Dutch	development	
cooperation	policy	lead	to	intended	changes	in	the	organisation	and	implementation	
of 	Dutch	development	cooperation,	and	what	explanatory	factors	can	be	given	for	the	
findings?

W�th regard to sector select�on ava�lable ev�dence �nd�cates that the ma�n gu�del�nes 
and cr�ter�ons for sector select�on as �ssued by the M�n�stry have not systemat�cally 
been appl�ed �n the select�on process for Uganda, not by the RNE, nor by the M�n�stry 
�tself. Th�s, �n turn, may be an �nd�cat�on that the f�nal sector select�on �s the 
comprom�se of a negot�at�on processes among actors (�nclud�ng the GoU, the RNE, 
and the M�n�stry �n The Hague) w�th d�fferent agendas and �nterests. Ava�lable 
ev�dence suggests that the M�n�stry’s pos�t�on �n th�s negot�at�ng process was dec�s�ve. 
The M�n�stry rejected the v�ews of the GoU on what pol�cy areas could be su�table for 
SWAp and the requests of the GoU  (commun�cated through the RNE) all together, 
and overruled the RNE �n the local governance/rural development d�scuss�on.  
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In th�s way, �n the case of Uganda, sector select�on turned out to be a h�ghly top-down 
exerc�se.  The un�lateral dec�s�on �n 2003 to make the legal sector a cross-cutt�ng 
theme further enhances th�s conclus�on.  

The f�nd�ngs �nd�cate that the �ntended reduct�on and concentrat�on of Dutch a�d and 
a sh�ft towards Sector Programme Support has taken place �n Uganda. The process 
of change went smoothly. The RNE �n Kampala was relat�vely recently establ�shed, 
and there had always been a l�m�ted staff capac�ty sett�ng constra�nts to the number 
of act�v�t�es that could be handled. In general, therefore, the Netherlands supported a 
relat�vely low number of act�v�t�es w�th a substant�al budget each. Moreover, these  
pre-SWAp act�v�t�es were already concentrated �n clusters wh�ch could eas�ly be 
def�ned and del�neated as sectors after the �ntroduct�on of SWAp. An ex�t strategy for 
act�v�t�es outs�de the selected sectors was successfully �mplemented.  A substant�al 
sh�ft �n the portfol�o of act�v�t�es only took place �n the Local Governance Sector, 
where the dec�s�on to support LGDP sh�fted the focus of the supported act�v�t�es from 
product�on and �ncome promot�on towards the bu�ld up of soc�al �nfrastructure 
(educat�on, health, water/san�tat�on). Support to the agr�cultural sector was cont�nued 
through two programmes outs�de LGDP, but now fewer amounts were �nvolved than �n 
the pre-SWAp per�od. 

The Netherlands has also been successful �n sh�ft�ng �ts a�d modal�t�es from  
Non-Sector Programme Support towards sector and general budget support, g�ven 
that 85 percent of Dutch b�lateral a�d to Uganda �s prov�ded through the latter s�nce the 
�ntroduct�on of SWAp. The Netherlands real�zed th�s sh�ft w�th�n three years. It should 
be kept �n m�nd that the �ntroduct�on of SWAp �n Dutch development cooperat�on pol�cy 
was not the only �ncent�ve to sh�ft to general budget support. The Netherlands largely 
shared the assessment and percept�on by the other mult�lateral and b�lateral donors of 
Uganda that the major cond�t�ons were present to allow for sector and general budget 
support. In the percept�on of the mult�lateral and b�lateral donors Uganda had sound 
macro econom�c pol�c�es, a proper budgetary process, and, connected to that, a proper 
plann�ng mechan�sm. In add�t�on, Uganda was perce�ved to do well – at least for 
Afr�can standards - on governance �ssues. A major obstacle for the Netherlands was 
the h�gh f�duc�ary r�sk, but the Netherlands concluded that bas�c systems and 
mechan�sms were �n place to deal w�th th�s r�sk; �t was the�r performance that needed 
�mprovement. The h�gh f�duc�ary r�sk was therefore accepted by the Netherlands. 

The Netherlands can be cred�ted for �ts dec�s�on to prov�de general budget support as 
part of the �mplementat�on of SWAp. Its object�ve was to overcome constra�nts �n 
sector budget support, to ach�eve more al�gnment and ownersh�p, to support and to 
al�gn w�th the GoU’s str�ve for a more coherent budget and �mprovement on budget 
allocat�ons, and to be able to part�c�pate �n the d�scuss�on w�th the GoU on 
problemat�c �ssues of governance, wh�ch all �n turn could benef�t the overall object�ve 
of susta�nable poverty reduct�on. Though the evaluat�on �s not meant to evaluate the 
eff�c�ency and effect�veness of general budget support, �t can be concluded, �n 
retrospect, that �n the context of the �mplementat�on of SWAp the dec�s�on to prov�de 
general budget support seems not have generated the �ntended results. The dec�s�on 
had to be partly rev�ewed �n 2005, because of �ncreas�ng budgetary �nd�sc�pl�ne and a 
worsen�ng governance s�tuat�on. Apparently, then, the part�c�pat�on �n the d�alogue on 
pol�t�cally sens�t�ve �ssues d�d not translate �n �ncreased pol�t�cal leverage on 
governance �ssues, and also the assessment that f�duc�ary r�sk could be reduced by 
part�c�pat�ng w�th�n the system was probably too opt�m�st�c. 
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In the case of Uganda, �t can be ser�ously quest�oned then, whether the Netherlands 
– and the �nternat�onal commun�ty �n Uganda �n general – have been too opt�m�st�c 
about the s�tuat�on and developments �n Uganda when they dec�ded on a sh�ft to 
general budget support.  The current governance and macroeconom�c management 
s�tuat�on �n Uganda �s not a sudden, unexpected event, but �s the result of a long term 
deter�orat�on �n the pol�t�cal economy of the country. In th�s respect, �t w�ll be an 
�nterest�ng top�c for further d�scuss�on whether the benchmarks �n track records used 
by the World Bank or the Netherlands do allow for an adequate and real�st�c analys�s 
and assessment of pol�t�cal economy cond�t�ons �n a g�ven country or whether the 
�nternat�onal commun�ty wanted to uphold Uganda’s �mage as a star performer, or 
both. Th�s evaluat�on may learn that, �n retrospect, �n a s�tuat�on of deter�orat�ng 
cond�t�ons �n the pol�t�cal economy, a relat�vely qu�ck sh�ft to substant�al general 
budget support may actually offer a rec�p�ent government opportun�t�es and degrees 
of freedom to cont�nue pol�c�es that could be harmful for development.

In general, f�nd�ngs show that the Netherlands �s an act�ve player �n a�d coord�nat�on 
�n Uganda. G�ven the var�ous states of progress �n the area of a�d coord�nat�on w�th�n 
donor groups, and s�nce the �ntroduct�on of SWAp �n Dutch development cooperat�on 
pol�cy, Dutch a�d co-ord�nat�on efforts have shown a trend from �nformat�on shar�ng 
towards operat�onal co-ord�nat�on �n all three sectors.  F�nd�ngs �nd�cate that var�ous 
stakeholders apprec�ate the act�ve role of the Netherlands �n a�d coord�nat�on. 
In part�cular the Dutch role �n the legal sector �s apprec�ated. Accord�ng to �nformers, 
the comb�nat�on of thorough knowledge of the f�eld and an �nformal way of operat�ng 
has benef�ted and promoted a�d coord�nat�on �n th�s sector. 

Several factors have contr�buted to the act�ve role of the Netherlands �n the f�eld of 
a�d coord�nat�on. These factors are partly related to Dutch pol�cy and partly to the 
Ugandan context. The �ntroduct�on of SWAp has allowed for support to sectors and 
delegat�on of author�ty for plann�ng and �mplementat�on. Th�s fac�l�tated the 
adjustment of a�d programmes to local cond�t�ons. In add�t�on, RNE staff members 
have sector-spec�f�c knowledge and expert�se, wh�ch has enhanced the Dutch role 
�n var�ous a�d coord�nat�on mechan�sms.  The role of the Netherlands �n a�d  
co-ord�nat�on �n Uganda has also been strengthened by prov�d�ng general budget 
support. In the eyes of the Ugandan author�t�es th�s makes the Netherlands a ser�ous 
counterpart, whose op�n�ons matter. In add�t�on, the lack of h�stor�cal t�es w�th Uganda 
makes the Netherlands �n the eyes of Ugandan author�t�es a relat�vely object�ve 
partner w�th no h�dden agendas, and therefore a trustworthy ‘broker’ among donors 
and between the donor commun�ty and Ugandan author�t�es.      

In add�t�on, the Ugandan context does allow donors, �nclud�ng the Netherlands, 
relat�vely easy to become an act�ve part�c�pant �n a�d coord�nat�on. The Government 
of Uganda has bu�lt up �ts �nst�tut�onal framework for development pol�cy and a�d 
coord�nat�on �n long-term d�alogue w�th donors, and the moment the GoU seems to 
see more advantages �n coord�nat�ng donor contr�but�ons that seek�ng advantages �n 
the d�vers�ty of donor contr�but�ons. Moreover, donors can hardly �gnore the 
�nst�tut�onal framework for a�d coord�nat�on that they helped to set up themselves.  
Part�c�pat�on �n the ex�st�ng �nst�tut�onal framework for a�d coord�nat�on �s therefore the 
m�n�mal effort expected from donors, and a cond�t�on sine	qua	non to be taken 
ser�ously as a donor �n Uganda.  And th�rdly, the major�ty of b�lateral donors could be 
cons�dered ‘l�ke-m�nded’, by and large the ma�n b�lateral donors are North European 
countr�es from the EU, w�th broadly speak�ng s�m�lar development object�ves. 
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Nevertheless, also some major constra�nts have been �dent�f�ed that reduce the 
effect�veness of Dutch efforts �n a�d co-ord�nat�on. Part of these constra�nts �s shaped 
by other donors w�th�n donor co-ord�nat�on groups, by e�ther act�ng ‘outs�de the loop’ 
where co-ord�nat�on would be more benef�c�al or by �ns�st�ng on group d�sc�pl�ne 
where room for alternat�ve op�n�ons and v�ews m�ght have led to better dec�s�ons on 
a�d allocat�ons and releases.  Although the Netherlands �s an act�ve and relat�vely 
cr�t�cal player �n the �nternat�onal donor commun�ty �n Uganda, the World Bank and 
DfID are st�ll the major steer�ng forces �n the Ugandan development debate to wh�ch 
other donors have to relate.

Another part of the constra�nts �s formed by Ugandan actors �nvolved �n a�d co-
ord�nat�on. Weak commun�cat�on between l�ne m�n�str�es and donor co-ord�nat�on 
groups, �nsuff�c�ent �nst�tut�onal capac�ty to deal w�th the demands that are asked from 
�ncreased co-ord�nat�on, lack of al�gnment, harmon�zat�on and delegat�on of powers 
among central government �nst�tut�ons and between central and local governments, 
and other Ugandan stakeholders bes�des the government be�ng not or 
underrepresented �n a�d co-ord�nat�on hamper further progress �n a�d co-ord�nat�on �n 
Uganda, �nclud�ng a�d co-ord�nat�on promot�ng efforts by the Netherlands. And last but 
not least, and more generally, there are prel�m�nary �nd�cat�ons that the bureaucracy 
that �s �nvolved w�th a�d co-ord�nat�on �s exper�enced as a burden by the Ugandan 
actors, wh�ch may �n the long run threaten the benef�ts of �mproved a�d coord�nat�on.

To	what	extent	have	the	intended	changes	in	aid	management	been	achieved	in	the	
recipient	countries	and	what	were	the	most	influential	factors?

F�nd�ngs on capac�ty bu�ld�ng do allow for some general observat�ons. F�rst, the 
f�nd�ngs seem to �nd�cate that Dutch support has d�rectly (through prov�d�ng TA) or 
�nd�rectly (through prov�d�ng sector plans w�th capac�ty bu�ld�ng components) 
contr�buted to �nst�tut�onal development w�th an emphas�s on the human resources 
development. However, the f�nd�ngs also �nd�cate that support to capac�ty bu�ld�ng 
seemed to have far less focused on the other d�mens�ons of capac�ty bu�ld�ng, namely 
organ�sat�onal strengthen�ng and system development. Also, the support was not 
based on a thorough analys�s of the �nst�tut�onal strengths and weaknesses �n the 
respect�ve sectors, nor has th�s been accompan�ed by a stakeholder analys�s of all 
players �n the sectors.  
Moreover, much of the support to capac�ty bu�ld�ng has been prov�ded �n a un-co-
ord�nated way; co-ord�nat�on lack�ng among donors themselves and between donors 
and the Ugandan government.  Dutch support d�d contr�bute to capac�ty bu�ld�ng, but 
w�th a thorough �nst�tut�onal analys�s, a balanced address of all three d�mens�ons of 
�nst�tut�onal development, and more co-ord�nat�on th�s support could have been more 
effect�ve. 

On ownersh�p the f�nd�ngs �nd�cate that the GoU has developed leadersh�p of 
development pol�cy, resource allocat�on, and external ass�stance, but that th�s 
leadersh�p �s ma�nly vested �n the M�n�stry of F�nance, Plann�ng and Econom�c 
Development. Other m�n�str�es, local governments and non-state actors appear to 
have far less �nfluence on Ugandan pol�cy formulat�on and �mplementat�on than the 
MoFPED powerhouse.  

Moreover, the �nfluence of donors cont�nues to be substant�al �n several areas. 
The volume of donor fund�ng as proport�on of total development expend�ture and the 
r�g�d framework of PRSPs �mposed by World Bank and IMF assume substant�al 
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�nfluence of donors over the shap�ng of Uganda’s nat�onal development strategy. 
Donors also tend to have more ownersh�p �n def�n�ng performance �nd�cators 
(and related cond�t�onal�t�es) and how to mon�tor them, than was expected under the 
new a�d contracts.  And effect�ve a�d coord�nat�on may very well strengthen the 
negot�at�ng power of donors towards the GoU. And at sector level has become clear 
that weak �nst�tut�onal capac�ty comb�ned w�th h�gh donor dependency can be major 
obstacles to atta�n full ownersh�p. 

As a donor the Netherlands has to a large extent done what ‘good pract�ces’ tell 
donors to do to promote ownersh�p. The Netherlands g�ves general budget support, 
has al�gned �ts programmes to the PEAP and sector �nvestment plans, makes use of 
Ugandan systems and procedures, and supports techn�cal ass�stance for capac�ty 
bu�ld�ng. In th�s way, much of the a�d management of Dutch support should be taken 
over by Ugandan counterparts. Prel�m�nary results show, however, that the latter turns 
out to be troublesome. For example, apart from a strong MoFPED, �mplementat�on 
and mon�tor�ng capac�t�es are st�ll weak �n the sectors �n wh�ch the Netherlands 
operate; results from rev�ews and evaluat�ons show some progress on capac�ty 
bu�ld�ng but supported act�v�t�es are ma�nly restr�cted to human resource development. 
In add�t�on, weak mon�tor�ng systems leave much room for donors to manoeuvre and 
use own performance �nd�cators to dec�de on releases and comm�tments. In the 
context of donor coord�nat�on, the Netherlands �s also �n the m�dst of these pract�ses.
 
The conclus�on on ownersh�p �s that the d�alogue �s led by Ugandans but w�th�n a very 
well prescr�bed and �mpl�c�tly agreed framework wh�ch �s ult�mately determ�ned by the 
donor commun�ty. Although the Netherlands �tself largely adhere to pract�ces that are 
supposed to promote ownersh�p, ser�ous quest�ons can be asked whether Dutch 
efforts have had substant�al effects on ownersh�p. It looks l�ke the strong symb�ot�c 
relat�on between the GoU and donors has created an ownersh�p balance on wh�ch 
both part�es agree, because they each seem to have suff�c�ent room to manoeuvre to 
be able to sat�sfy the�r const�tuenc�es. In such s�tuat�on and cl�mate �t may prove very 
d�ff�cult for �nd�v�dual donors w�th less pol�t�cal mot�vat�ons, l�ke probably the 
Netherlands, to promote Ugandan ownersh�p. 

Ava�lable data d�d not allow for an adequate assessment of a�d eff�c�ency.

Has	the	introduction	of 	SWAp	in	Dutch	development	co-operation	policy	led	to	
improved	conditions	for	poverty	reduction	in	the	recipient	countries?	

Pr�or to the �ntroduct�on of the SWAp �n Dutch development cooperat�on pol�cy, the 
RNE’s �ntervent�ons focused pr�mar�ly on poor reg�ons (Northern Uganda) and poor 
people (women, ch�ldren, rural populat�on). Now, the strategy �s to support central 
government pol�c�es: the SWAps for Educat�on and the legal sector, and a nat�onw�de 
sector plan for Local Governance. Th�s sh�ft had several consequences for the 
�nvolvement w�th poverty reduct�on.  F�rst, the focus on the poor reg�ons of Uganda 
has d�m�n�shed. By support�ng nat�onal programmes, Northern Uganda – be�ng the 
poorest reg�on �n Uganda - �s no longer a pr�or�ty area �n Dutch development  
co-operat�on. Secondly, the focus on spec�f�c poor and vulnerable groups �n the 
reg�onal sett�ng, l�ke has been the case �n the pre-SWAp educat�on and rural 
development programmes, has become less clear. Th�rdly, support to programmes 
d�rected at the creat�on of product�ve employment and �nvestment, generally st�ll 
cons�dered the ma�n motor beh�nd successful poverty reduct�on, was reduced and 
sh�fted to soc�al development programmes. And fourthly, the �nvolvement w�th poverty 
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reduct�on has become more dependent on the w�ll�ngness and capab�l�ty of central 
and local governments to �mplement pro-poor pol�c�es and spend�ng. 

The quest�on �s whether these sh�fts because of the �ntroduct�on of SWAp created 
better cond�t�ons for poverty reduct�on, then? Some prel�m�nary answers can be 
presented on base of th�s evaluat�on. In general, nat�onal f�gures suggest that the 
steady decl�ne �n the number of poor �n Uganda dur�ng the late 1990s and early 
2000s has been reversed �n recent years. A slow r�se �n the number of the poor can 
be observed aga�n �n recent years. 

At sector level, for the sectors �n wh�ch the Netherlands �s act�ve, some results of the 
educat�on and local governance sector �n terms of poverty reduct�on can be made 
v�s�ble, though many of these results are �n the area of quant�t�es and not qual�t�es. 
For the legal sector pos�t�ve effects on poverty reduct�on have not been made v�s�ble, 
although the relat�vely recent start of the programmes should be taken �nto account. 
Whether or not results w�ll susta�n and a long term �mpact on poverty reduct�on can 
be real�zed rema�ns to be seen. In Uganda, �t appears that several obstacles stand �n 
the way of the government be�ng the effect�ve dr�v�ng force beh�nd poverty reduct�on. 

F�rst, although there �s adequate �nst�tut�onal capac�ty at the M�n�stry of F�nance and 
Econom�c Development, other l�ne m�n�str�es and local governments are �nst�tut�onally 
st�ll rather weak to des�gn and �mplement pro-poor pol�c�es. Secondly, corrupt�on 
at all levels of government h�nders the eff�c�ency and effect�veness of poverty 
reduct�on �ntervent�ons, also creat�ng h�gh f�duc�ary r�sk for donors. Th�rdly, although 
adm�n�strat�ve and f�scal decentral�zat�on has taken place �n Uganda, pr�or�ty sett�ng 
and spend�ng dec�s�ons are st�ll largely a central government �ssue. By prov�d�ng a�d 
to the central government, donors actually help to cont�nue th�s s�tuat�on. Fourthly, the 
�ncapab�l�ty (and by some people procla�med unw�ll�ngness) of the GoU to solve the 
confl�ct �n the North of Uganda frustrates efforts to reduce poverty �n the poorest 
reg�on �n the country. And last but not least, �n the last four years, the governance 
s�tuat�on �n Uganda has deter�orated rather than �mproved. All these factors could 
reduce the (expected) effect�veness �n terms of poverty reduct�on that was �ntended 
w�th the �ntroduct�on and �mplementat�on of SWAp �n Dutch development cooperat�on 
pol�cy �n Uganda.

The above conclus�ons should be placed �n the context of the h�gh a�d dependency 
of Uganda. Desp�te huge volumes of external ass�stance, results �n poverty reduct�on 
have been d�sappo�nt�ng s�nce the �ntroduct�on of PRSP and SWAp �n Uganda. 
Some observers argue that the large amounts of a�d flow�ng �nto the country through 
SWAp h�nder development �n Uganda. Donors show h�gh preference for SWAps 
�n soc�al serv�ce del�very sectors (health, educat�on, local governance, and so on). 
However, w�thout proper attent�on for pr�vate sector development and related revenue 
generat�ng and collect�ng systems, the government �s unable to ma�nta�n serv�ces 
del�very programmes after donors w�thdraw the�r support. Cont�nued and substant�al 
donor dependency does not st�mulate the GoU to seek for alternat�ve revenue 
sources, and �n th�s way the large amounts flow�ng �n the country through SWAp may 
h�nder further development �n Uganda. 

In v�ew of the dom�nant role of donors, both �n terms of f�nanc�ng the Ugandan 
budget and �n terms of �nfluenc�ng the des�gn and �mplementat�on of nat�onal and 
sector development pol�c�es (see also Chapter 6), quest�ons about the long-term 
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�mpact of a�d and the a�d management system on development �n Uganda can 
also be levelled to Uganda’s donors. In some pol�cy documents of the RNE ser�ous 
quest�ons are ra�sed on the volume of Dutch a�d to Uganda g�ven �ts absorpt�ve 
capac�ty, and the detr�mental effects too much a�d m�ght have (see Idema 2002, RNE 
2004). In the context of how to atta�n susta�nable poverty reduct�on �n Uganda �n the 
context of SWAp, these quest�ons are h�ghly relevant. 
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1 inTroducTion

Th�s document presents the ma�n f�nd�ngs and conclus�ons of a desk study on 
Uganda �n the context of the IOB Evaluat�on on the Sector W�de Approach (SWAp). 
Three central quest�ons have been formulated �n the IOB evaluat�on on SWAp:
1)  To what extent and how has the �ntroduct�on of SWAp �n Dutch development 

cooperat�on pol�cy lead to �ntended changes �n the organ�sat�on and 
�mplementat�on of Dutch development cooperat�on, and what explanatory factors 
can be g�ven for the f�nd�ngs?

2)  To what extent have the �ntended changes �n a�d management been ach�eved �n 
the rec�p�ent countr�es and what were the most �nfluent�al factors?

3)  Has the �ntroduct�on of SWAp �n Dutch development co-operat�on pol�cy led to 
�mproved cond�t�ons for poverty reduct�on �n the rec�p�ent countr�es? 

Intended changes (outputs) �n Dutch development pol�cy �nclude concentrat�on of a�d 
�nto sectors, demand dr�ven sector cho�ce, less earmarked a�d modal�t�es, �ncreas�ng 
donor coord�nat�on, �ncreas�ng al�gnment and harmon�zat�on, long-term comm�tments, 
and strengthen�ng nat�onal plann�ng and �mplementat�on capac�t�es. The �ntended 
changes (outcomes) �n the rec�p�ent country �nclude the promot�on of ownersh�p, 
the strengthen�ng of the rec�p�ent government’s �mplementat�on capac�ty, and an 
�ncrease �n a�d eff�c�ency. The ult�mate a�m of these changes �s the �mprovement of 
cond�t�ons for poverty reduct�on �n the rec�p�ent countr�es. 

Th�s country document for Uganda summar�zes the ma�n f�nd�ngs and conclus�ons 
after study of ava�lable documentat�on, and d�scuss�on and ver�f�cat�on w�th part�es 
�nvolved. 
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2. develoPmenT, aid and swaP in uganda

For a proper understand�ng and assessment of the �ntroduct�on and �mplementat�on 
of SWAp �n Dutch development cooperat�on pol�cy �n Uganda, an analys�s of the 
context �n wh�ch such �ntroduct�on and �mplementat�on takes place �s needed. 
S�nce the beg�nn�ng of the 1990s mult�lateral and b�lateral donors – �nclud�ng the 
Netherlands – cons�der Uganda as one of the success stor�es of the Afr�can 
cont�nent, both �n econom�c and good governance terms. Uganda �s also seen as one 
of the examples show�ng that b�lateral and mult�lateral a�d actually works and can 
lead to cons�derable progress �n econom�c and soc�al sectors. Moreover, Uganda �s, 
the country where SWAp has been �ntroduced almost avant	la	lettre (�n any case 
earl�er than the Netherlands adopted SWAp �n �ts development cooperat�on pol�cy), 
and globally Uganda has the longest exper�ences w�th the �mplementat�on of SWAp �n 
development pol�c�es and efforts. Th�s sect�on presents the ma�n dynam�cs �n 
Ugandan pol�t�cal and econom�c cond�t�ons and relates these to the d�scuss�on on 
development, a�d and SWAp �n Uganda. 

2.1		 The	rise	of	a	donor	darling

Uganda has had a turbulent h�story s�nce �t ga�ned �ndependence �n October 1962. 
Wh�le expectat�ons were h�gh �n the 1960s, �n 1971, a m�l�tary coup and a subsequent 
econom�c war aga�nst the As�an commun�ty (wh�ch dom�nated the commerc�al and the 
�ndustr�al sector) marked the beg�nn�ng of econom�c collapse and �ncreas�ng soc�al 
and pol�t�cal d�sorder. Th�s culm�nated �n many years of c�v�l war that ended �n 1986, 
when the government of the current Pres�dent Museven� came to power. 
H�s government �nher�ted a pol�t�cally d�v�ded country w�th h�gh levels of �nsecur�ty. 
Much of the phys�cal �nfrastructure was destroyed and GDP per cap�ta was about 
40% lower than �t was �n 1971. Corrupt�on was h�gh, the exchange rate was ser�ously 
overvalued, �nflat�on was rampant and there had been l�ttle budgetary d�sc�pl�ne for 
many years. Also the f�rst w�despread effects of HIV/A�ds became man�fest �n 
Ugandan soc�ety.

The new government embarked on an amb�t�ous programme to restore peace and 
order and econom�c and pol�t�cal stab�l�ty. Peace was promoted by restor�ng the rule 
of law, �nclud�ng pol�t�cal opponents �n the government, and �n�t�at�ng a process of 
orderly demob�l�sat�on of vast numbers of sold�ers. Th�s process was rather 
successful, except �n the Northern d�str�cts where the Lord’s Res�stance Army (LRA) 
cont�nues to f�ght the government up to today. Th�s confl�ct has led to mass�ve 
d�splacement of people, and the �nstab�l�ty and �nsecur�ty �n the reg�on cont�nues to 
h�nder a return to normal l�fe. Under str�ct control of Museven�’s Nat�onal Res�stance 
Movement (NRM) Parl�ament was re-�nstated dur�ng the 1990s, w�th �nd�v�dual 
members be�ng elected aga�n, but w�thout formal party aff�l�at�ons. In 1997 the NRM 
was replaced by the Movement, wh�ch was presented as a fully �nclus�ve pol�t�cal 
system, all c�t�zens be�ng automat�c members of the Movement. Th�s pol�t�cal system 
was referred as a “no-party democracy”. The leg�t�macy of th�s pol�t�cal system was 
defended by referr�ng to the h�story of Uganda, �n wh�ch pol�t�cal part�es have caused 
Uganda’s h�story of confl�ct and were seen as organ�sat�ons based on class �nterests. 
The ‘no-party democracy’ d�d allow, however, for press freedom, freedom of 
express�on, and for an �ndependent jud�c�al system. 
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In the econom�c realm, �n 1987 the GoU launched an Econom�c Recovery Programme 
(ERP) to stab�l�se the economy and br�ng about structural adjustment. In�t�al success 
was l�m�ted, but the s�tuat�on �mproved cons�derably after 1992 when the M�n�stry of 
F�nance was merged w�th that of Plann�ng and Econom�c Development �nto a s�ngle 
M�n�stry of F�nance, Plann�ng and Econom�c Development (MFPED). A cash budget 
system was �ntroduced, wh�ch reduced the f�scal def�c�t; all markets, �nclud�ng the 
fore�gn exchange market, were l�beral�sed, and the parastatals, wh�ch had a monopoly 
�n the domest�c procurement of ma�n export crops (coffee, cotton and tea) were 
d�smantled. From then on, the economy took off remarkably, w�th an average GDP 
growth of 7% dur�ng the 1990s (see Table 2.1 below), one of h�ghest growth f�gures 
�n the develop�ng world dur�ng that t�me. GDP per cap�ta rose w�th almost 50 percent 
between 1986 and 1999, st�ll however be�ng below the f�gures at �ndependence �n 
1962. Th�s process of econom�c growth was accompan�ed by certa�n �mprovements �n 
l�v�ng cond�t�ons. Between 1992 and 1998, the percentage of people l�v�ng below the 
poverty l�ne fell from 56 percent to 44 percent (Appleton 2001). There were, however, 
substant�al reg�onal d�spar�t�es �n econom�c growth and poverty reduct�on, w�th the 
central and western reg�ons grow�ng the most strongly, and the northern and eastern 
reg�on lagg�ng beh�nd (Appleton 2001, M�jumb� and Ok�d� 2001, Okurut 2002). 
Ill�teracy and school enrolment �mproved, and a substant�ally h�gher proport�on of the 
rural populat�on got access to clean water. However, �nfant mortal�ty stagnated and l�fe 
expectancy decl�ned, ma�nly as result of the HIV/AIDS ep�dem�c (Coll�er and Re�n�kka 
2001). 

In the 1990s, the results of Uganda’s macro-econom�c reform programme, and 
Uganda’s relat�vely good performance �n the f�eld of governance, �ncreas�ngly 
attracted the attent�on of mult�lateral and b�lateral donors. B�lateral grants and 
mult�lateral loans started to flow �nto the country (see Table 2.1), and �t �s w�dely 
assumed that th�s �nflow of fore�gn a�d contr�buted largely to susta�ned econom�c 
growth of the country (Coll�er and Re�n�kka 2001). In most years �n the 1990s donor 
flows exceeded or equal�zed fore�gn currency �nflows by exports and fore�gn currency 
�nflows by FDI. And donor �nflows const�tuted on average 50 percent of publ�c 
expend�ture (PE). Th�s means that Uganda �s heav�ly dependent on fore�gn a�d for the 
�mplementat�on of �ts development pol�cy. 

Table 2.1  Donor Inflows to Uganda, 1992/93–2003/04

   (�n m�ll�ons of US Dollars, unless otherw�se �nd�cated)

Category 92/93 93/94 94/95 95/96 96/97 97/98 98/99 99/00 00/01 01/02 02/03 03/04

GDP growth (%) 8.6 6.4 11.9 8.6 5.1 4.7 7.9 5.4 5.3 5.7 5.4 5.7

Donor �nflows 473 432 625 527 567 752 666 636 707 745 787 917

As % of GDP -- 12.2 12.2 10.2 10.2 12.6 12.3 11.8 13.7 14.1 13.9 14.7

As % of PE1 57 66 62 52 45 44 48 47 47 52. 49 50

1 Current publ�c expend�tures

Sources: Coll�er and Re�n�kka (2001), IMF 2004, World Bank 2003
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2.2		 PRSP	and	SWAp:	evolving	policy	framework	for	poverty	reduction

Once macro-econom�c stab�l�ty had been ach�eved �n the m�d-1990s, the process of 
econom�c reform and rehab�l�tat�on entered a next phase. Poverty reduct�on became 
an �mportant pol�t�cal cons�derat�on for the government, and there was a major dr�ve 
to sh�ft the a�d del�very from a project based approach towards a programmat�c 
approach. These �ntent�ons culm�nated �n a Poverty Erad�cat�on Act�on Plan (PEAP) 
�n 1997, after two years of d�alogue w�th representat�ves from the government, 
c�v�l soc�ety and Ugandan c�t�zens. PEAP a�med to reduce poverty to 10% of the 
populat�on by 2017. The product�on and rev�s�on of the PEAP co�nc�ded w�th the 
Enhanced Heav�ly Indebted Poor Countr�es In�t�at�ve (HIPC II) wh�ch requ�red the 
preparat�on of a Poverty Reduct�on Strategy Plan (PRSP) by el�g�ble governments. 
At the request of the Government of Uganda, �t was agreed that �ts PEAP could 
serve as PRSP (and as Comprehens�ve Development Framework – CDF as well). 
MFPED started a process to rev�se the PEAP, and the rev�sed vers�on was presented 
at the Consultat�ve Group Meet�ng �n March 2000 and endorsed by the World Bank 
and the Internat�onal Monetary Fund (IMF) �n May 2000. W�th the rev�sed vers�on of 
PEAP qual�f�ed Uganda for HIPC, worth 1.3 b�ll�on US Dollars, and for the Par�s Club 
Debt Rel�ef, worth 145 m�ll�on US Dollars.

In 1998, the Poverty Act�on Fund (PAF) was set up to protect poverty spend�ng from 
�n-year budgetary cuts. It channels add�t�onal resources from debt rel�ef to pr�or�ty 
areas for poverty reduct�on, as determ�ned by the PEAP and the more deta�led 
sectors plans and budget consultat�ons. It also rece�ves add�t�onal b�lateral budget 
support. Resources are d�sbursed to m�n�str�es and d�str�cts to fund pro-poor pr�or�t�es. 
These cannot be reallocated to other areas of act�v�t�es. The ma�n benef�c�ar�es are: 
pr�mary educat�on, pr�mary health care, agr�culture, safe dr�nk�ng water, and roads. 
Although the PAF underm�nes flex�b�l�ty �n the budget process, as �t r�ng-fences some 
areas of expend�ture, some technocrats w�th�n the GoU feel that �t �s a useful tool to 
protect pro-poor fund�ng from State House or defence expend�ture squeeze (P�ron 
and Norton 2004, W�ll�amson and Canagarajah 2003). 

In order to reach the goals of poverty reduct�on as set by the PEAP and �n the 
�mplementat�on of the PEAP Uganda had also chosen to �mplement a far-reach�ng 
programme of decentral�sat�on w�th�n the framework of the un�tary state. 
Th�s decentral�sat�on pol�cy (wh�ch started to emerge �n the early 1990s) culm�nated 
�n the 1997 Local Government Act, and placed decentral�sat�on at the core of the 
country’s framework of governance. The ma�n purpose of decentral�sat�on �s to 
�mprove serv�ce del�very by sh�ft�ng respons�b�l�ty for pol�cy �mplementat�on to the 
local level; the promote good governance through emphas�s on transparency and 
accountab�l�ty �n the management of publ�c affa�rs; to develop and deepen pol�t�cal 
and adm�n�strat�ve competence at local level; to fac�l�tate democrat�sat�on, and to 
allev�ate poverty (Kasumba and Land 2003). 

From 2000 on, the PEAP �s the overall and framework for development plann�ng, from 
wh�ch major sector act�on plans are der�ved, and �t �s serv�ng as bas�s for subsequent 
sector-w�de approaches (SWAp) �n pr�or�ty sectors. The PEAP �s based on four p�llars:
1. creat�ng a framework for econom�c growth and structural transformat�on
2. strengthen�ng good governance and secur�ty
3. �ncreas�ng the ab�l�ty of the poor to ra�se the�r �ncomes
4. �mprov�ng the qual�ty of l�fe of the poor.
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The f�rst p�llar a�ms at susta�ned econom�c growth through prudent macroeconom�c 
pol�c�es, econom�c openness and export d�vers�f�cat�on as pre-cond�t�ons for poverty 
reduct�on. Act�on plans fall�ng w�th�n th�s p�llar are the Med�um Term Compet�t�ve 
Strategy for the Pr�vate Sector (MTCS), the Plan for the Modern�sat�on of Agr�culture 
(PMA), and the Strateg�c Exports Program (SEP). The second p�llar must ensure that 
the �nst�tut�onal frameworks and mechan�sms through wh�ch the �ntervent�ons are 
undertaken are appropr�ate. Plans w�th�n th�s p�llar �nclude the Local Government 
Development Programme (LGDP) and the strateg�c �nvestment plan for the Just�ce, 
Law and Order Sector (J/LOS). The th�rd p�llar �s d�rected at creat�ng an enabl�ng 
env�ronment for the poor to ra�se the�r �ncomes. Th�s �ncludes plans d�rected at the 
�mprovement of rural roads, �mprov�ng land tenure and land use, and �mprov�ng the 
env�ronment (NEAP, Nat�onal Env�ronmental Act�on Plan). The fourth p�llar focuses on 
the prov�s�on of bas�c serv�ces part�cularly health care, educat�on, safe water and 
san�tat�on. Strateg�c plans have been developed for the health (Health Sector 
Strateg�c Plan), educat�on (Educat�on Strateg�c Investment Plan) and water sector.

The PEAP �s t�ed �nto the nat�onal budget through powerful �mplementat�on 
mechan�sms. The ma�n techn�cal tool �s the med�um-term expend�ture framework 
(MTEF), wh�ch set out the sector allocat�ons of the GoU budget, guarantees an 
�ncrease �n pro-poor allocat�ons of publ�c expend�ture over three years per�ods, and 
creates a mechan�sm to assess whether mon�es are be�ng used for pro-poor 
purposes. The consultat�ve budget process follows an annual t�metable. The process 
starts around October/November each year w�th the commun�cat�on by MFPED of 
�nd�cat�ve budget ce�l�ngs for each sector over the med�um term. These ce�l�ngs gu�de 
the preparat�on of Budget Framework Papers (BFPs) by the Sector Work�ng Groups, 
wh�ch br�ng together representat�ves from the government, c�v�l soc�ety and donors. 
The sector BFPs are d�scussed at m�n�ster�al level w�th MFPED, to arr�ve at a Nat�onal 
Budget Framework Paper. Th�s �s d�scussed and approved at Cab�net level. And �t 
forms the bas�s of the Macroeconom�c Plan and Ind�cat�ve Budget Framework 
subm�tted to Parl�ament by Apr�l 1 of each year. Th�s document �s also d�scussed w�th 
Development Partners at the annual Publ�c Expend�ture Rev�ew, wh�ch �s typ�cally �n 
May. After consultat�ons w�th Parl�ament and Development Partners, the f�nal budget 
allocat�ons are prepared and read out �n the Budget Speech by June 15 of each year.

The �ntroduct�on and �mplementat�on of PRSP and SWAp by the Ugandan 
government further enhanced the enthus�asm of donors for Uganda and therew�th 
susta�ned and �ncreased budget and project support to the country, as shown �n Table 
2.2. In l�ne w�th the ma�n pr�nc�ples underly�ng SWAp, the GoU has expressed at 
several occas�ons s�nce the late 1990s that (general) budget support was and �s the 
preferred a�d modal�ty to be rece�ved. Donors have responded pos�t�vely to th�s 
appeal: from the end of the 1990s on a sh�ft can be observed to budget support (see 
Table 2.2). W�th domest�c revenues and fore�gn currency �nflows from other sources 
(FDI and exports) – though grow�ng - st�ll at a relat�vely modest level, b�lateral and 
mult�lateral loans and grants st�ll f�nance the largest share of publ�c expend�tures �n 
Uganda (see Table 2.1). In 2002 and 2003 the top ten donors (m�ll�ons of US Dollars) 
to Uganda were: the World Bank (201 m�ll�on), Un�ted States (142), Un�ted K�ngdom 
(94), European Commun�ty (72), Netherlands (51), Denmark (49), Ireland (41), 
Norway (35), Germany (32) and Sweden (28) (OECD 2004). As the sequence shows, 
the Netherlands has become the th�rd b�lateral donor to Uganda. 
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Table 2.2 Budget support to Uganda, 1992/93–2003/04

   (�n m�ll�ons of US Dollars, unless otherw�se �nd�cated)

Category 92/93 93/94 94/95 95/96 96/97 97/98 98/99 99/00 00/01 01/02 02/03 03/04

Donor 
�nflows

473 432 625 527 567 752 666 636 707 745 787 917

% Budget 
support

34.9 35.8 28.6 16.3 19.5 23.2 19.2 32.1 43.9 57.2 58.2 52.1

Source: World Bank / SPA (2004)

2.3		 Recent	developments:	donor	darling	and	donors	questioned

A susta�ned record of good macro-econom�c performance and pol�t�cal stab�l�ty has 
made Uganda an attract�ve donor darl�ng �n Sub-Sahara Afr�ca �n the last ten years. 
But s�nce the beg�nn�ng of the 2000s econom�c and pol�t�cal clouds are gather�ng to 
spo�l th�s pos�t�ve �mage. In the econom�c realm some ma�n def�c�enc�es of the 
Ugandan economy have come forward �n the last few years. Uganda’s econom�c 
growth �s st�ll well above the Sub-Sahara Afr�can average and exports are grow�ng 
fast, but poverty �nd�ces are r�s�ng aga�n and the growth �s �nsuff�c�ent to reach the 
PEAP object�ves. Budget performance has been errat�c �n the last few years and there 
�s a cons�stent pattern of frontload�ng of the Publ�c Adm�n�strat�on and Secur�ty 
(�nclud�ng Defence) sectors, at the expense of other sectors. In May 2004 the 
Consultat�ve Donor Group refused to accept the general budget proposal for 
2004/2005 because of �ncreases �n Defence expend�tures and Publ�c Adm�n�strat�on 
costs that went far beyond what reasonably could be expected compared to the 
prev�ous year. 

Increas�ngly, also quest�ons are asked about the capac�ty of relevant �nst�tut�ons to 
�mplement PEAP and �ts related SWAp’s effect�vely and eff�c�ently. Many recent 
evaluat�ons and academ�c stud�es refer to the weak �nst�tut�onal capac�ty of l�ne 
m�n�str�es and local government un�ts (D�str�cts, Count�es and sub-Count�es) to 
�mplement SWAp related programmed and organ�ze adequate serv�ce del�very 
(see, for �nstance, World Bank 2003, Ell�s and Bah��gwa 2003, Golola 2001, Am�s 
2002, several m�d-term sector rev�ews). In the context of PEAP and SWAp, the only 
strong M�n�stry �n terms of �nst�tut�onal capac�ty appears to be MFPED, h�ghly 
populated w�th technocrats (both expatr�ate and Ugandan) w�th a World Bank 
background. The lack of �nst�tut�onal capac�ty at l�ne m�n�str�es and local government 
un�ts seems to set severe constra�nts to susta�ned econom�c and soc�al development 
to be fuelled by PEAP and the �ntroduct�on of SWAp.1 

In the pol�t�cal realm a w�despread and grow�ng d�ssat�sfact�on among Ugandans can 
be observed w�th the ‘no-party democracy’. It �s seen as dom�nated by Pres�dent 
Museven�, h�s fam�ly and k�n, and the ‘old guard’ – m�l�tary comrades that took part �n 

1  See Chapters 4 and 6 for a more deta�led d�scuss�on on the �nst�tut�onal capac�ty �n  sectors 

supported by the Netherlands.
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the struggle (Pr�on and Norton 2004, Mwenda and Tangr� 2005), and the consensual 
pol�t�cs adopted by the Movement are be�ng perce�ved by some as the �mpos�t�on of 
v�ews �n a top-down fash�on, and as st�fl�ng debate and �nnovat�on (P�ron and Norton 
2004). Northerners condemn Museven�’s fa�lure to defeat (or negot�ate peace w�th) 
the LRA, and there �s also a percept�on that the Western d�str�cts (Museven�’s home 
area) have benef�ted from the government pol�c�es more than other reg�ons �n terms 
of �nvestments and appo�ntments. Moreover, the �nvas�on of Congo �n 1998, 
condemned by the Un�ted Nat�ons (Un�ted Nat�ons 2002), ra�sed m�xed react�ons 
among the Ugandan populat�on (Tangr� and Mwenda 2003). Bes�des pol�t�cal freedom 
also other governance aspects have become �ncreas�ngly scrut�n�zed �n soc�ety. 
These �nclude harassment of the press, w�despread corrupt�on at nat�onal and local 
government levels, part�cularly �n procurement procedures and �nvolv�ng also h�gher 
m�l�tary ranks, and emerg�ng human r�ghts v�olat�ons (see ACCU 2004, Tangr� and 
Mwenda 2003, Refugee Law Project 2004, Human R�ghts Watch 2004).

The current government d�d not rema�n pass�ve towards the cr�t�cs. Uganda has 
w�thdrawn from Congo, although allegat�ons cont�nue that h�gher army off�c�als are st�ll 
�nvolved �n �ll�c�t trade of resources (Tangr� and Mwenda 2003). The elect�ons �n 2006 
have been opened for all pol�t�cal part�es and a new act enables them to organ�ze and 
meet �n publ�c. Also other pres�dent�al cand�dates are allowed to stand up and jo�n the 
elect�ons. And the m�l�tary opt�on �s no longer cons�dered the ma�n solut�on for the 
problem �n the north. Donor pressure and the forthcom�ng peace �n Southern Sudan 
contr�buted to a cease-f�re and a beg�nn�ng of peace negot�at�ons.

Donors, and espec�ally b�lateral donors, have nevertheless become �ncreas�ngly 
cr�t�cal towards the developments �n Uganda’s pol�t�cal and governance arena. 
In Uganda, the b�lateral donors used the benchmarks and rat�ngs from the PRSC 
(Poverty Reduct�on Strategy Cred�t) matr�x developed by the World Bank as gu�del�nes 
to assess the econom�c and governance s�tuat�on �n Uganda, and to dec�de on the 
cont�nuat�on of the�r development a�d and ass�stance. In recent years, b�lateral donors 
have developed the�r own ‘governance matr�x’ w�th str�cter benchmarks on 
governance �ssues than the matr�x developed by the World Bank. The Ugandan 
scores on the b�lateral governance matr�x have been �ncreas�ngly negat�ve for the last 
couple of years. For some major b�lateral donors (Un�ted K�ngdom, the Netherlands, 
Norway, Sweden and Ireland) the scores were s�gns to start a ser�ous d�scuss�on on a 
poss�ble rev�ew of the�r development a�d efforts �n Uganda, wh�ch �n 2005 culm�nated 
�n a cut �n the�r budget support to Uganda. The Netherlands took th�s dec�s�on �n 
November 2005, and cut �ts budget support by 27 percent (s�x m�ll�on Euros) over 
concerns over pol�t�cal trans�t�on and the area of macroeconom�c management 
(budgetary �nd�sc�pl�ne) (see Kamerbr�ef 21 November 2005, ref. DEK/HI-061/05). 
The s�x m�ll�on saved w�ll be d�verted to human�tar�an ass�stance �n northern Uganda. 
Also the World Bank, the b�ggest donor, announced a 10 percent cut �n budgetary 
support for the f�scal year 2005/2006 on concerns about budgetary �nd�sc�pl�ne.

The concerns of (some of) the b�lateral donors w�th the pol�t�cal and governance 
trends �n Uganda are shared by cr�t�cal Ugandan c�v�l soc�ety organ�sat�ons (for 
�nstance organ�sed �n the Uganda Governance Mon�tor�ng Project – see UGMP 2004) 
and by �ndependent observers �n the country. There �s, however, one major d�fference 
w�th the donors’ pos�t�ons. Wh�le the donors usually tend to look at themselves as 
‘outs�ders’ to domest�c pol�t�cal and governance quest�ons, the fore-ment�oned part�es 
cons�der the donors and the�r reform pol�c�es to be part of the problem. 
The�r argument �s that the strong donor-government relat�onsh�p (donors f�nanc�ng 
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over 50% of publ�c expend�tures) and donor sponsored reforms �n Uganda have 
helped to bu�ld and consol�date a corrupt and patr�mon�al system, but has done very 
l�ttle to bu�ld v�able pol�t�cal �nst�tut�ons that can susta�n the m�n�mum bureaucrat�c 
ach�evements and econom�c successes (though skewed) over the last 15 years, and 
ensure democracy and pol�t�cal stab�l�ty (Mwenda and Tangr� 2005). In add�t�on, �t �s 
argued that changes �n the ‘arch�tecture of a�d’, �n wh�ch b�lateral donors �ncreas�ngly 
channel the�r funds through government channels, m�ght create a new dependence of 
c�v�l soc�ety organ�sat�ons on government wh�ch w�ll restr�ct the�r ab�l�ty to carry out 
the very role that donors are try�ng to enhance – that of ‘hold�ng government to 
account’ (L�ster and Nyamugas�ra 2003).2

2.4	 Conducive	context	for	SWAp?

In retrospect, at the end of the 1990s when SWAp was �ntroduced �n Dutch 
development co-operat�on pol�cy, the Ugandan context could be assessed as 
favourable to the �ntroduct�on and �mplementat�on of SWAp. Uganda’s econom�c 
performance was strong and a certa�n degree of pol�t�cal stab�l�ty and good 
governance had been ach�eved. The ‘no-party’ Movement system pursued poverty 
reduct�on as a pol�t�cal project to promote nat�onal un�ty. Pres�dent Museven� gave 
PEAP/PRSP h�s pol�t�cal back�ng, and h�s control of the pol�t�cal system meant that 
the PEAP had become an effect�ve statement of government pr�or�t�es. The pol�t�cal 
goal of poverty reduct�on had also become a nat�onal technocrat�c project of  
‘state-bu�ld�ng’’ w�th�n the MFPED (P�ron and Norton 2003). The M�n�stry had been 
�nstrumental �n translat�ng the pol�t�cal v�s�on of the Movement �nto mechan�sms 
(MTEF, sector strateg�es and work�ng groups, PAF) that have been effect�ve and 
cred�ble �n the eyes of mult�lateral and b�lateral donors. And sector plans had already 
been developed (educat�on and health) or were �n the p�pel�ne. A far reach�ng system 
of decentral�zed governance was created to ensure, at least on paper, an effect�ve 
translat�on of nat�onal strateg�es and sector pol�c�es �nto serv�ce del�very at local level. 

2  It should be noted here that the Netherlands leaves some room w�th�n �ts b�lateral programme to 

support c�v�l soc�ety organ�zat�ons, Bes�des th�s, the Netherlands has �ts co-f�nanc�ng programmes 

(MFP and TMF) through wh�ch the Dutch government �nd�rectly, through Dutch development 

agenc�es,  channels a�d to c�v�l soc�ety and other development organ�sat�ons �n the develop�ng world, 

�nclud�ng Uganda. 



10



11

3  inTroducTion of swaP in duTch develoPmenT cooPeraTion 
Policy in uganda

	
3.1		 Dutch	bilateral	aid	before	SWAp

In the 1980s Dutch b�lateral a�d to Uganda was relat�vely low, on average 5 m�ll�on 
US Dollars. But �t took off from 1991 onwards, when Uganda rega�ned �ts 
‘concentrat�on status’ �n Dutch a�d, restor�ng the spec�al status that had been revoked 
after the m�l�tary coup �n 1971 and dur�ng the turbulent per�ods of c�v�l war and 
d�sorder. The a�d volume �ncreased substant�ally �n the years thereafter. In the per�od 
1991-1999 the net ODA averaged 26.3 m�ll�on US Dollars, about 5 percent of all a�d 
to the country. Therew�th the Netherlands belonged to a core group of seven donors 
(of 21 act�ve ones) prov�d�ng more than 10 m�ll�on US Dollars annually dur�ng the 
1990s. The Un�ted K�ngdom was the largest among them, followed by the Un�ted 
States, Japan, Denmark, Germany, The Netherlands and Sweden. Whereas 
mult�lateral loans dom�nated a�d f�rst, these were gradually replaced by b�lateral grants 
dur�ng the 1990s. Among the b�lateral donors, educat�on was the most popular sector 
dur�ng the late 1990s, rece�v�ng 17% of all a�d, followed by health (15%), transport 
(15%), water and san�tat�on (12%) and agr�culture (11%). The a�d prov�ded by the 
Netherlands had a rather d�fferent pattern (see Table 3.1). 

At the end of the n�net�es Dutch ass�stance to Uganda was largely general budget 
support, wh�ch cons�sted of debt rel�ef for mult�lateral debt serv�ce obl�gat�ons, to be 
class�f�ed under ODA. S�nce the �ntroduct�on of the Poverty Act�on Fund, �n 1998, 
th�s support sh�fted from debt rel�ef to budget support to PAF. W�th th�s sh�ft the 
Netherlands �ntended to emphas�ze �ts pr�or�ty for poverty reduct�on and for mak�ng 
efforts to �mprove accountab�l�ty and transparency at d�str�ct level for better serv�ce 
del�very (RNE 1999). Uganda’s efforts to create an eff�c�ent, capable and affordable 
c�v�l serv�ce for an adequate �mplementat�on of government pol�cy was also 
acknowledged, and translated �n budget support to the Publ�c Serv�ce Reform 
Programme. 

Most of the other act�v�t�es supported by the Netherlands were class�f�ed under four 
head�ngs: econom�c and rural development, env�ronment, soc�al development and 
educat�on. The econom�c and rural development sector rece�ved most a�d (25.0%), 
followed by educat�on (13.0%), env�ronment (8.9 %) and soc�al development (3.6). 
In the1990s, Northern Uganda (�n part�cular West N�le, Sorot� and L�ra) was a 
‘concentrat�on area’ for Dutch support and together w�th the World Bank, the 
Netherlands was a p�oneer �n �ts support th�s reg�on. The general goal of Dutch 
support for Northern Uganda was to enhance pol�t�cal stab�l�ty �n that part of the 
country through prov�d�ng support to rehab�l�tat�on and development programmes. 

The ma�n support �n the econom�c and rural development programme focussed on 
three large �ntegrated rural development programmes �n Northern Uganda. 
The �ntegrated programmes �ncluded act�v�t�es on local �nst�tut�on bu�ld�ng, 
rehab�l�tat�on of soc�al �nfrastructure, tra�n�ng, �ncome generat�on and employment 
creat�on. A process approach and d�rect part�c�pat�on of target groups character�zed 
the programmes. The Netherlands prov�ded both programme support and techn�cal 
ass�stance (through ETC). 
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The support �n the educat�on sector was also d�rected to programmes �n Northern 
Uganda. The war and c�v�l str�fe �n the reg�on had severely damaged the educat�on 
�nfrastructure, leav�ng many classrooms razed to the ground, teach�ng mater�als 
looted or destroyed, and many teachers d�splaced or demoral�zed. Dutch �ntervent�ons 
�n the educat�on sector �ncluded project support to a w�de spectrum of act�v�t�es: 
women empowerment, classroom construct�on and furn�ture prov�s�on, the prov�s�on 
of teach�ng and tra�n�ng mater�als, pr�mary educat�on reform, and procurement of 
�nstruct�onal mater�als. Some of act�v�t�es formed an �ntegral part of the fore 
ment�oned �ntegrated rural development programmes. The support was ma�nly 
prov�ded through programme and project support, but s�nce the launch of the sector 
plan for educat�on (Educat�on Strateg�c Investment Plan – ESIP) �n 1998, Netherlands’ 
support was already sh�ft�ng towards sector budget support (see also below). 

The support to act�v�t�es �n the env�ronmental sector was not reg�onally focussed. 
It was ma�nly g�ven to act�v�t�es on the conservat�on and management of b�od�vers�ty 
�n forest reserves (located �n Western Uganda) and wetlands (nat�onw�de). 
Also�n�t�at�ves �n the area of susta�nable agr�culture and susta�nable energy use were 
supported. It �ncluded programme support and techn�cal ass�stance (through IUCN). 
In the soc�al develop-ment category one act�v�ty �n the legal sector (capac�ty bu�ld�ng 
of the D�rectorate of Publ�c Prosecut�ons) and two programmes d�rected at street 
ch�ldren and ch�ldren of war were funded.

Table 3.1 Dutch B�lateral A�d to Uganda by Category 1996-1999, US m�ll�on Dollars*

Category 1996 1997 1998 1999 Total %

Econom�c and rural development 4.6 8.2 6.2 6.8 25.8 25.3
Env�ronment 1.8 2.5 2.1 2.7 9.1 8.9
Soc�al Development 0.6 0.5 1.4 1.2 3.7 3.6
Educat�on 0.8 3.1 3.9 5.5 13.3 13.0
Human r�ghts, confl�ct prevent�on, etc. 1.0 1.5 0.2 0.1 2.8 2.7

Human�tar�an A�d 0.1 0.4 0.6 1.1 2.2 2.2
Budget Support / Debt Rel�ef 14.8 7.7 12.3 9.9 44.7 43.8

Other Programmes 0.2 0.1 0.1 0.1 0.5 0.5

Total 23.9 24.0 26.8 27.4 102.1 100.0

*  Deta�led f�gures on b�lateral a�d to Uganda for the per�od 1996-1999 are presented �n Annex 1, us�ng 
the SWAp sector class�f�cat�on of act�v�t�es. For analyt�cal reasons (see Chapter 4) the table above 
presents act�v�t�es and f�gures accord�ng to the pre-SWAp class�f�cat�on; f�gures may therefore not 
correspond w�th those presented �n Annex 1. 

Source: FEZ/BuZa ODA B�laterale hulpverdragen 1996 t/m 1999
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3.2		 Introduction	of	SWAp

Ava�lable documentat�on on the �ntroduct�on of SWAp �n Uganda �s scarce, or at least 
could not be traced at the M�n�stry �n The Hague or �n the RNE’s arch�ves. In general, 
the �ntroduct�on of SWAp �n Dutch development cooperat�on pol�cy was welcomed by 
the Royal Netherlands Embassy (RNE) �n Kampala. In �ts Annual Plan 1999 the RNE 
stated that a sh�ft from project-based support to a programmat�c and sector w�de 
approach would be pursued �n the forthcom�ng years (RNE 1999).Thereby, the 
�ntroduct�on of SWAp �n Dutch development cooperat�on pol�cy d�d not only f�t 
‘Ugandan real�t�es’ - as descr�bed �n the prev�ous sect�on - but also the real�t�es at the 
RNE. The RNE was already �nvolved �n budget support to the PAF and head�ng for 
sector budget support for ESIP. In add�t�on, the projects supported by the Netherlands 
were concentrated �n a few sectors, though for pragmat�c reasons. RNE Kampala was 
a relat�vely small embassy, but w�th �ncreas�ng f�nanc�al means; the set-up and 
�mplementat�on of an extens�ve project-based programme would at that t�me not have 
been a feas�ble opt�on �n relat�on to ava�lable staff. 

After SWAp had been �ntroduced by the M�n�stry �n The Hague, the RNE part�c�pated 
�n two reg�onal meet�ngs �n Afr�ca on the �ntroduct�on of SWAp. Bes�des th�s, the RNE 
d�d further not act�vely part�c�pate �n d�scuss�ons w�th the M�n�stry �n The Hague on 
the pr�nc�ples and pol�cy �ntent�ons underly�ng SWAp and �ts �mplementat�on. 
The ma�n argument by the RNE for �ts lack of act�ve part�c�pat�on was l�m�ted staff 
capac�ty (see Landenteam Uganda 2000). Moreover, the RNE felt less need to 
part�c�pate. Although the �ntroduct�on of SWAp �n Dutch development co-operat�on 
pol�cy was welcomed, the relat�ve fam�l�ar�ty of the RNE �n Kampala w�th the �deas 
and pr�nc�ples underly�ng SWAp resulted �n a strong feel�ng at the RNE that �t was 
�n front of the troops; �n �ts v�ew SWAp was someth�ng �t was already head�ng for 
and partly �mplement�ng and d�d not need further d�scuss�on w�th the M�n�stry �n 
The Hague. 

3.3		 Sector	selection

On 15 March 1999 the M�n�stry of Fore�gn Affa�rs �n The Hague �nstructed the RNE �n 
Kampala to arrange a pol�cy meet�ng w�th the GoU on the �ntroduct�on of the sector 
w�de approach by the Dutch government (Memo DGRB-68/99, 15 maart 1999). In an 
e-ma�l response (16 Jun� 1999, KAM/CDP/99/197) the RNE �n Kampala announces 
the date of the meet�ng and expla�ns the opportun�t�es to move towards SWAp �n 
Dutch development cooperat�on pol�cy �n Uganda. It �s �nd�cated that the GoU has 
developed sector plans for educat�on (ESIP) and agr�culture (Plan for Modern�sat�on 
of Agr�culture – PMA), and proposes to change Dutch programme support to these 
sectors �nto sector budget support. For the rural development programmes �n 
Northern Uganda a new f�nanc�ng modal�ty (earmarked budget support to seven 
d�str�cts) �s announced that w�ll take effect at 1 January 2000. Accord�ng to the RNE 
th�s new modal�ty �s a translat�on of the sector w�de approach. For the Dutch 
supported programmes on just�ce and law and on env�ronment no sector approach 
has been developed yet by the GoU. It �s suggested to d�scuss w�th the GoU whether 
th�s w�ll be the case �n the near future and what the pr�or�t�es are of the GoU �n th�s 
respect.
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The results of the meet�ng w�th the GoU are documented and reported to the M�n�stry 
�n The Hague (Immed�ate, Vertrouwel�jk, De Lang 39, 2 Jul� 1999). On behalf of the 
GoU, the meet�ng was cha�red by the Permanent Secretary of MFPED, and the 
M�n�str�es of Educat�on, Agr�culture, Env�ronment, and Local Governance were 
represented. The M�n�stry of Just�ce was �nv�ted but not represented. The Government 
of Uganda (GoU) reacted pos�t�vely to the �ntroduct�on of SWAp �n Dutch 
development co-operat�on pol�cy. There were two d�fferences of op�n�on, however, 
between Uganda and the Netherlands regard�ng the spec�f�cs of �mplementat�on. 
F�rstly, the amb�t�on of the GoU �s to rece�ve non earmarked general budget support 
from �ts donors, �nclud�ng the Netherlands. The pos�t�on of the Netherlands �s 
reluctant to th�s request. In ava�lable documentat�on �s referred to a need for pos�t�ve 
exper�ences w�th the checks and balances of the Ugandan f�nanc�al system before 
earmark�ng can be loosened by the Netherlands. Secondly, contrary to Dutch 
development co-operat�on pol�cy to concentrate support on three sectors, the GoU d�d 
not want any changes �n Dutch development efforts, ne�ther �n the number of the 
sectors nor �n the d�str�but�on of the funds. The RNE reports th�s pos�t�on of the GoU 
to the M�n�stry and proposes f�ve sectors for support: rural development, educat�on, 
poverty reduct�on (Poverty Act�on Fund), �nst�tut�onal development (Publ�c Serv�ce 
Reform, D�rectorate Publ�c Prose-cut�on) and env�ronment. These sectors covered 
almost all act�v�t�es supported by the RNE �n the late n�net�es. 

The M�n�stry �n The Hague reacted soon after the meet�ng of the RNE w�th the GoU 
(DAF, Memorandum 13 Jul� 1999, Kenmerk 954/99). In th�s react�on the M�n�stry 
suggests to replace the sector Rural Development by Local Government, to be 
developed �n collaborat�on w�th the M�n�stry of Local Government, wh�ch has already 
a pol�cy, and an �nst�tut�onal and budgetary framework that f�ts the def�n�t�on of SWAp 
(Local Governance Development Plan – LGDP). Th�s focus would also be �n l�ne w�th 
the recommendat�on from earl�er programme evaluat�ons �n L�ra and Sorot� to pay 
more attent�on to local capac�ty bu�ld�ng. Educat�on �s accepted as a sector, also g�ven 
the ava�lab�l�ty of an advanced sector plan (ESIP) prepared by the GoU. Poverty 
reduct�on (support to PAF) �s not cons�dered as a sector, but as a fund�ng channel. 
Therefore, channel fund�ng through PAF for pr�or�ty sectors (educat�on, health) �s 
accepted by the M�n�stry. Also Inst�tut�onal Development �s not cons�dered as a sector, 
but referred to as a cross-cutt�ng theme. Support to Publ�c Serv�ce Reform does, 
however, qual�fy for sector support, although temporar�ly (t�ll the end of the 
programme); structural support to the Just�ce sector can only be g�ven when a more 
deta�led sector plan �s ava�lable. Support to env�ronmental �ssues as part of support 
to PMA or the Nat�onal Env�ronmental Act�on Plan (NEAP) �s rejected. The M�n�stry 
suggests to wa�t for a clear and deta�led sector plan for the env�ronmental sector, 
wh�ch can form the base for a plan for Dutch �nvolvement. 

In �ts react�on (memorandum undated) the RNE keeps preference for the selected 
sectors, although �t accepts the comments by the M�n�stry on the support to PAF and 
�nst�tut�onal development as be�ng non-el�g�ble �n the context of SWAp. The RNE �s 
reluctant, however, to accept the M�n�stry’s arguments to support the Local 
Governance Sector, because �n �ts op�n�on the ma�n focus of the rural development 
programmes should stay on the promot�on of agr�cultural product�on. For the Just�ce 
and Law sector the RNE proposes to be �nvolved �n the plann�ng process that w�ll lead 
to a SWAp for the sector and the �mplementat�on of th�s SWAp. In the react�on of the 
M�n�stry to the Embassy these comments are accepted and �ntegrated �n a rev�sed 
react�on to the Embassy, w�th the request to take account of the remarks �n the 
presentat�on of the Annual Plan 2000. 
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The f�nal outcome of the sector select�on process can therefore be found �n the 
Annual Plan 2000. It states that the follow�ng (sub) sectors/themes w�ll be �n pr�nc�ple 
el�g�ble for (sector) support: educat�on, rural development / local government, and the 
legal sector (RNE 2000). The f�nanc�al �nvolvement �n the env�ronmental sector w�ll be 
geared towards the �ntegrat�on of env�ronmental aspects �n the Plan for the 
Modern�sat�on of Agr�culture, as the env�ronmental sector �tself �s not cons�dered by 
the GoU as a Programme Pr�or�ty Area. Furthermore, �t �s announced that all f�nanc�al 
resources wh�ch become gradually ava�lable from projects w�ll be red�rected to and 
used for support �n the above sectors.

In 2003, result�ng from the new pol�cy framework outl�ned �n ‘Aan Elkaar Verpl�cht’, 
the number of sectors �s �n�t�ally reduced from three to two. The RNE proposes Local 
Governance to become a cross-cutt�ng theme, wh�ch �s accepted by the M�n�stry. 
However, the new pol�cy framework also prescr�bes that Good Governance should be 
cons�dered as a cross-cutt�ng theme, and th�s covers act�v�t�es �n the legal sector. In a 
letter to Parl�ament on sector reduct�on, the M�n�ster announces un�laterally a further 
reduct�on of sectors �n Uganda from two to one, mak�ng the legal sector a cross-
cutt�ng theme too. Th�s much to the surpr�se of the RNE, that never had been 
consulted on th�s further reduct�on of sectors. 

 
3.4		 Analysis	and	assessment	

The �ntroduct�on of SWAp �n Dutch development co-operat�on pol�cy f�tted Ugandan 
real�t�es and the RNE’s �ntent�ons and pract�ses to move towards a programmat�c 
approach �n �ts a�d programme. However, ne�ther at the RNE nor at the M�n�stry any 
correspondence could be traced that conta�ned further d�scuss�on and d�alogue on 
the pr�nc�ples and pol�cy �ntent�ons underly�ng SWAp and �ts �mplementat�on. 
Th�s suggests that the RNE’s welcome took the form of ‘tak�ng not�ce of’, �nduced by 
a lack of staff capac�ty and the feel�ng to be ahead of the troops. The lack of 
correspondence also �nd�cates that the M�n�stry d�d not take much �n�t�at�ve to 
st�mulate exchange and d�scuss�on. Th�s �s rather surpr�s�ng, cons�der�ng the fact that 
much could have already been learnt from the exper�ences �n Uganda where the GoU 
had moved towards PRSP and SWAp avant	la	lettre.	

For the process of sector select�on the M�n�stry �n The Hague had developed several 
cr�ter�ons of wh�ch the most �mportant were: relevance for nat�onal development 
strategy, ex�stence of a pol�cy, �nst�tut�onal and budgetary framework that would allow 
for a sector approach, coord�nat�on w�th other donors, and poss�ble added value of 
Dutch support for susta�nable poverty reduct�on. However, whether and to what extent 
these cr�ter�a have been appl�ed to the sector select�on �n Uganda rema�ns h�ghly 
unclear from the (meagre) ava�lable documents. 

In the f�rst place, the relevance for the nat�onal development strategy was not clear for 
all sectors. Although the three selected sectors are part of the Ugandan nat�onal 
development plan PEAP, only educat�on �s �nd�cated �n the PEAP as a sector and an 
area w�th h�gh pr�or�ty. Up to now, the GoU does not perce�ve Local Governance as a 
sector, for the legal sector th�s changed after a SWAp had been developed (2001). 
Moreover, �n d�scuss�ons w�th the RNE, the GoU �ns�sted on cont�nuat�on of the Dutch 
a�d programme as �t was, because �t reflected to a large extent the pr�or�t�es of the 
GoU, �nclud�ng attent�on for agr�culture/rural development and the env�ronment. 
Th�s request was not honoured by the M�n�stry �n The Hague, wh�ch �ns�sted on a 
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reduct�on of act�v�t�es to three sectors (�n l�ne w�th the Dutch SWAp pol�cy framework), 
and a sh�ft �n focus from rural development towards local governance. 

Secondly, there �s no ev�dence that there has been an adequate analys�s of the pol�cy, 
�nst�tut�onal and budgetary frameworks �n the process of dec�s�on mak�ng. W�th regard 
to the pol�cy framework the cho�ce for the educat�on sector �s the most obv�ous, g�ven 
the ex�stence of a SWAp (ESIP). The cho�ce for Local Governance and J/LOS �s 
much more problemat�c �n th�s respect. Although for Local Governance a pol�cy 
framework was �n place, th�s was also the case for the rural development sector (Plan 
for the Modern�zat�on of Agr�culture - PMA) and the env�ronmental sector (Nat�onal 
Env�ronmental Act�on Plan – NEAP). It rema�ns unclear why the pol�cy framework for 
Local Governance was cons�dered more adequate than the PMA and NEAP. The 
cho�ce for the Just�ce, Law and Order Sector (JLOS) does not th�s cr�ter�on at all, 
because no pol�cy, �nst�tut�onal and budgetary framework was at place at that t�me 
that would allow for a sector approach.

A further �nd�cat�on that the ‘adequate framework cr�ter�on’ was not systemat�cally 
appl�ed �s the absence of Inst�tut�onal and Organ�sat�onal Analyses (ISOAs) at the 
t�me of sector select�on (and also not afterwards). For the educat�on sector, the RNE 
refers to the jo�nt ESIP sem�-annual rev�ews by donors and the GoU, �n wh�ch ISOA 
elements are �ncluded. To ask for a Dutch �nsp�red, separated ISOA would, accord�ng 
to the RNE, been understood by the GoU as a s�gn of m�strust (referte DSI/AI-178/02, 
22/09/2002). For the sector Local Governance an ISOA would have been �mposs�ble 
g�ven the mult�tude of Ugandan actors �nvolved. And JLOS d�d not ex�st as a sector at 
the t�me of the �ntroduct�on. It rema�ns unclear, however, from ava�lable documentat�on 
whether ava�lable ISOA �nformat�on from other sources (for example, ESIP rev�ews) 
has been used as �nput for sector select�on. Appra�sal memoranda (Bemos), however, 
do ex�st for the sectors and these conta�n sect�ons on ISOA elements, but these 
Bemos were wr�tten after the cho�ce for the sectors had been made. 

Th�rdly, �n ava�lable documentat�on on the sector select�on process �s not referred to 
any co-ord�nat�on w�th other donors �n order to arr�ve at an �nformed dec�s�on. 
The purpose of th�s co-ord�nat�on would have been to avo�d �nvolvement �n sectors 
w�th a h�gh donor populat�on or h�gh donor dependency. Almost all donors �n Uganda 
were, however, �nvolved �n the educat�on sector and also �n the local governance 
sector many donors were act�ve. J/LOS formed the except�on, at the t�me of sector 
select�on only DANIDA was �nvolved �n support to the sector and �n th�s sense the 
cho�ce of the Netherlands for J/LOS was an added value. 

And fourthly, �t also rema�ns unclear how the select�on has been related to the 
cr�ter�on of poverty reduct�on. The l�nk between educat�on and poverty reduct�on �s 
w�dely acknowledged �n development l�terature. The d�rect relevance of local 
governance and J/LOS for poverty reduct�on �s much less clear, and �n the case of 
local governance also much d�sputed �n l�terature. As descr�bed �n the prev�ous 
sect�on, the RNE d�d f�rst not agree w�th a sh�ft from rural development to local 
governance, because th�s sh�ft would mean that the object�ve of the promot�on of the 
product�ve sector – and therew�th an obv�ous l�nk w�th poverty reduct�on - would be 
largely lost then �n Dutch development efforts �n Uganda. RNE suggested therefore to 
select the Rural Development sector (for wh�ch the PMA formed the base), but th�s 
was rejected by the M�n�stry. The dec�s�on for J/LOS was, �n part, �nformed by the 
f�nd�ngs from three key stud�es and a Comm�ss�on of Enqu�ry, �nd�cat�ng the 
d�ssat�sfact�on of the populat�on w�th the cr�m�nal and commerc�al just�ce agenc�es �n 
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Uganda. But the l�nk between support to the sector and poverty reduct�on rema�ns up 
to now h�ghly hypothet�cal (see also Chapter 7). 

In sum, ava�lable ev�dence �nd�cates that the ma�n gu�del�nes and cr�ter�ons for sector 
select�on as �ssued by the M�n�stry have not systemat�cally been appl�ed �n the 
select�on process for Uganda, not by the RNE, nor by the M�n�stry �tself. Th�s, �n turn, 
may be an �nd�cat�on that the f�nal sector select�on �s the comprom�se of a negot�at�on 
processes among actors (�nclud�ng the GoU, the RNE, and the M�n�stry �n The Hague) 
w�th d�fferent agendas and �nterests. Ava�lable ev�dence suggests that the M�n�stry’s 
pos�t�on �n th�s negot�at�ng process was dec�s�ve. The M�n�stry rejected the v�ews of 
the GoU on what pol�cy areas could be su�table for SWAp and the requests of the 
GoU (commun�cated through the RNE) all together, and overruled the RNE �n the 
local governance/rural development d�scuss�on. In th�s way, �n the case of Uganda, 
sector select�on turned out to be a h�ghly top-down exerc�se. The un�lateral dec�s�on �n 
2003 to make the legal sector a cross-cutt�ng theme further enhances th�s conclus�on. 
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4.  changes in The imPlemenTaTion of The duTch bilaTeral aid 
Programme 

W�th the three sectors selected, the Netherlands cont�nued w�th the �mplementat�on of 
the SWAp �n �ts b�lateral a�d pol�c�es �n Uganda. By �ntroduc�ng SWAp �n �ts 
development cooperat�on pol�cy, the Netherlands �ntended to real�ze a concentrat�on 
of act�v�t�es �n three sectors, a reduct�on of the number of act�v�t�es �n each selected 
sector, a sh�ft towards less earmarked a�d modal�t�es, and an �ncrease �n coord�nat�on, 
harmon�sat�on and al�gnment w�th other donors’ and GoU procedures. Th�s sect�on 
analyzes the extent to wh�ch �ntended changes have been real�zed, except for the co-
ord�nat�on �ssues that w�ll be analyzed �n Sect�on 5. Tables and f�nd�ngs �n th�s sect�on 
are largely based on the stat�st�cal tables presented �n Annex 1 of th�s document.

4.1		 Changes	in	activities

Concentration	and	reduction	of 	activities	
The extent to wh�ch the Netherlands concentrated �ts act�v�t�es �n the three selected 
sectors after the �ntroduct�on of SWAp can be read from Table 4.1 below. The f�gures 
�n the f�rst three rows suggest that concentrat�on hardly took place after the 
�ntroduct�on of SWAp. However, the ma�n reason for th�s absence of concentrat�on �s 
not a lack of efforts, but the f�nd�ng that most pre-1999 supported act�v�t�es were 
already w�th�n the realm of one of the three selected sectors and could therefore be 
eas�ly clustered under the head�ng of a sector. Throughout the per�od 1996-2003, 
roughly 60 percent of the total number of act�v�t�es supported by the Netherlands was 
concentrated �n the three selected sectors. Th�s 60% absorbed each year about 80% 
of programme and project a�d and about two-th�rds of total b�lateral a�d; a clear 
�nd�cat�on that most a�d was channelled to act�v�t�es �n the three selected sectors. 

Table 4.1  Number of act�v�t�es (excl. macro support) and % of programme and total b�lateral a�d, 

1996-2003

1996 1997 1998 1999 2000 2001 2002 2003

Selected sectors Number of act�v�t�es 5 10 14 9 10 7 7 13

% of total act�v�t�es 41.6 62.5 60.9 69.2 62.5 41.2 53.8 59.1

% of programme a�d 84.2 76.2 82.7 82.7 83.9 78.9 86.0 83.2

% total b�lateral a�d 84.2 76.2 82.7 50.6 52.1 53.7 65.9 62.0

Env�ronment
Number of act�v�t�es
(> 100.000 comm�tted)

2 4 9 7 6 7 4 1

% total b�lateral a�d 14.8 16.1 16.3 10.6 9.8 7.6 4.9 0.5

Other themes
Number of act�v�t�es
(> 100.000 comm�tted)

5 2 0 0 0 3 2 8

% total b�lateral a�d 0.1 7.6 1.0 0.0 0.0 6.7 5.9 7.7

Total Number of act�v�t�es 12 16 23 13 16 17 13 22

Source:	 calculat�ons from Table ‘Hoofdstuk III’, Annex 1



20

Table 4.1 also shows that the number of act�v�t�es (w�th comm�tment > 100.000) d�d 
not decrease �n the per�od 1996-2003. In 2003, for �nstance, the number of act�v�t�es 
w�th�n selected sectors and the total number of act�v�t�es was almost the same as �n 
1998, before the �ntroduct�on of SWAp. An �ncrease of act�v�t�es (w�th comm�tment > 
100.000 Euros) can be observed for other themes. Th�s �s largely due to the 
�ncreas�ng number of cross-cutt�ng themes that have been �ntroduced �n Dutch 
development cooperat�on pol�cy throughout the per�od. Act�v�t�es �n the category ‘other 
themes’ �n Table 4.1 ma�nly covered the areas of good governance (human r�ghts and 
ant�-corrupt�on), and gender. Another major sh�ft took place �n the non-selected sector 
Env�ronment, where a sharp reduct�on �n the number of act�v�t�es can be observed. 
Th�s f�nd�ng �nd�cates that at least from the s�de of the Netherlands the ex�t strategy 
for the env�ronmental sector has been successful. 

Wh�le a reduct�on of the total number of act�v�t�es hardly took place, sh�fts took place 
�n the d�str�but�on of act�v�t�es among sectors and themes. The total number of 
act�v�t�es w�th�n the selected sectors �ncreased from 9 �n 1999 to 13 �n 2003. Th�s r�se 
can be fully attr�buted to an �ncrease �n the number of act�v�t�es �n the Local 
Governance Sector, as Table 4.2 below shows. In Educat�on and J/LOS, the number 
of act�v�t�es was very l�m�ted (see also Table 4.2). Table 4.2 shows that the r�se of 
number of act�v�t�es �n Local Governance took place outs�de Sector Programme 
Support (SPS). The RNE ascr�bes th�s �ncrease to two factors. F�rst, that the local 
government sector �s a more compl�cated sector than the other two. Secondly, the 
Netherlands stayed (through SNV and ETC) �n the d�str�cts w�th Techn�cal Ass�stance 
(because of a fear of completely loos�ng th�s reg�onal focus and useful relat�ons/
networks), wh�ch led to a b�gger project portfol�o than �n the other sectors. 

Table 4.2 Reduct�on of number of act�v�t�es w�th�n selected sectors (1996-2003)

Sector 1996 1997 1998 1999 2000 2001 2002 2003

Educat�on 1 4 8 4 3 3 3 2
 SPS1 0 1 1 2 1 2 1 1
 Non SPS2 1 3 7 2 2 1 2 1

Local Government 4 5 5 4 6 6 9 11
 SP 0 0 0 0 2 2 3 2
 Non SP 4 5 5 4 6 4 6 9

JLOS 0 1 1 1 5 2 1 2
 SP 0 0 0 0 0 0 0 0

 Non SP 0 1 1 1 5 2 1 2

1 SPS  =  Number of act�v�t�es of wh�ch the a�d modal�ty can be def�ned as Sector Programme 
Support

2 Non SPS  =  Number of act�v�t�es of wh�ch the a�d modal�ty cannot be def�ned as Sector Programme 
Support

	
Source:	 calculated from Annex 1, Tables ‘Hoofdstuk 1’ 
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Changes	in	the	portfolio	of 	activities
As presented �n Sect�on 3.1, the Dutch supported act�v�t�es before the �ntroduct�on of 
SWAp were ma�nly class�f�ed under four head�ngs: econom�c/rural development, 
env�ronment, educat�on and soc�al development, w�th a reg�onal focus on the North of 
Uganda. W�th the selected sectors �n place, not all act�v�t�es could cont�nue and sh�fts 
�n the portfol�o of act�v�t�es were requ�red. 

For the educat�on sector pre-SWAp act�v�t�es could eas�ly cont�nue under the SWAp, 
because these act�v�t�es were already geared to the start and �mplementat�on of the 
Educat�on Strateg�c Investment Plan. 

The pre-SWAP act�v�t�es on econom�c and rural development were transm�tted and 
became the ma�n const�tuent of the local governance sector. In the short run, there 
were l�ttle consequences for the ex�st�ng act�v�t�es, but the cho�ce for the Local 
Governance Sector �nstead of the Rural Development Sector had, however, long-term 
consequences for the type of act�v�t�es supported. Though the Netherlands cont�nued 
to support act�v�t�es d�rected at agr�cultural product�on and related phys�cal 
�nfrastructure through support to NAADS (a programme outs�de LGDP) and 
m�crof�nance, the Dutch support gradually sh�fted towards capac�ty bu�ld�ng �n the f�eld 
of soc�al �nfrastructure and adm�n�strat�on. Most of the prev�ous Dutch funded 
programmes �n the d�str�cts have therefore ceased to ex�st. No major changes �n the 
portfol�o of act�v�t�es have taken place s�nce local governance became a cross-cutt�ng 
theme �n 2003 �n Dutch development cooperat�on pol�c�es. 

The soc�al development head�ng had two major components: support to the 
D�rectorate of Publ�c Prosecut�on and planned support �n the area of ch�ld and 
development. The support to the D�rectorate became part of the J/LOS SWAp and �ts 
Strateg�c Investment Plan (SIP). Up to now the change of status of the J/LOS sector 
�n 2004 d�d not cause sh�fts �n the supported act�v�t�es. In the new Mult�-Annual Plan 
2005-2008 support to JLOS act�v�t�es �s class�f�ed under support to Good Governance 
�n pr�or�ty countr�es, one of the operat�onal goals �n the Explanatory Memorandum 
2005 of the M�n�stry �n The Hague (see RNE 2005). The other part of the former 
Soc�al Development programme – planned support to ch�ld-or�ented development 
act�v�t�es - was d�scont�nued. 

Most a�d for env�ronmental act�v�t�es has been stopped �n the per�od 2000-2003.  
Pre-SWAp comm�tments to projects and programmes were fulf�lled but no new 
comm�tments were made. Two substant�al programmes were transferred to and 
therefore cont�nued w�th Belg�an support. 
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4.2		 Changes	in	aid	modalities	

Aid	modalities
The �ntroduct�on of SWAp �n Dutch development cooperat�on pol�cy also �ntended a 
major sh�ft �n a�d modal�t�es from project and programme based support towards 
Sector Programme Support. The latter �nclude sector budget support, basket fund�ng, 
and sector or�ented co-f�nanc�ng w�th the World Bank. In Table 4.3 the f�gures on the

Table 4.3 A�d modal�t�es Uganda as % of total b�lateral a�d (1997-2003)

1996 1997 1998 1999 2000 2001 2002 2003

Structural macro support 0.0 0.0 0.0 38.8 38.0 32.0 23.3 29.8
 Poverty Action Fund (PAF) 0.0 0.0 0.0 38.8 38.0 32.0 0.0 0.0
 General Budget Support 0.0 0.0 0.0 0.0 0.0 0.0 23.3 29.8

Sector Programme Support 0.0 5.3 13.0 18.2 41.3 46.3 56.0 56.9
 Basket 0.0 5.3 13.0 6.6 2.3 1.5 4.9 2.2
 Sector Budget Support 0.0 0.0 0.0 11.6 39.0 44.8 51.1 54.7

Non-Sector Programme Support 100.0 94.7 87.0 43.0 20.7 23.7 20.7 13.3

Total b�lateral support 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0

Source:	 Calculated from Annex 1, Tables ‘Hoofdstuk II’ en ‘Hoofdstuk III’

var�ous a�d modal�t�es appl�ed by the Netherlands �n �ts b�lateral a�d to Uganda are 
presented. The f�gures �n the table show that s�nce 1996 Non-Sector Programme 
Support as a�d modal�ty has been replaced by a�d prov�ded through Sector 
Programme Support and Structural Macro Support. In 2003, 86.7 % of Dutch b�lateral 
a�d to Uganda was prov�ded through the latter two modal�t�es. 

Shortly after the �ntroduct�on of SWAp �n Dutch development cooperat�on pol�cy, the 
RNE dec�ded to prov�de sector budget support to the sectors Educat�on and Local 
Governance, and basket fund�ng to J/LOS. The sector budget support to the 
educat�on sector contr�buted to the SWAp �n th�s sector (ESIP). Sector budget support 
to the Local Governance sector contr�buted to two (subsequent) development plans 
for the sector (LGDP 1 and 2); these plans have, however, never been def�ned and 
presented by the GoU as SWAp’s. S�nce 2003, Local Governance has become a 
cross-cutt�ng theme �n Dutch development cooperat�on pol�cy �n Uganda and therefore 
‘off�c�ally’ does not count as ‘sector’ w�th�n SWAp. In the f�gures of the M�n�stry �n 
The Hague, support to LDGP 2 �s therefore not class�f�ed as Sector Programme 
Support. In Table 4.3 support to LDGP 2 �s, however, class�f�ed as such, because the 
a�d modal�ty cont�nued to be sector budget support and d�d not change w�th the status 
of the sector �n Dutch development cooperat�on pol�cy.3 For J/LOS, the Netherlands 
supported w�th some other donors the Fund for the development of a SWAP �n JLOS, 
wh�ch was f�nanced through basket fund�ng. From 2002 on, when the SWAp (SIP) for 
the sector was launched, budget support to JLOS �s prov�ded through not�onally 
earmarked support to the general budget (see below), and therefore forms part of 
structural macro-support. 

3  It �s noted here that the RNE’s op�n�on d�ffers from the M�n�stry �n The Hague: at the RNE �n Kampala 

Local Governance �s st�ll class�f�ed as a sector.
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Soon after sector budget support had been �ntroduced, the RNE met the constra�nts 
of adopt�ng th�s a�d modal�ty (see Idema 2002). F�rst, �n the Ugandan context, h�gh 
fung�b�l�ty made the d�st�nct�on between sector budget support and general budget 
support almost rebundant. Secondly, after �n�t�al steps had been made �n the 
�mplementat�on of a SWAp, l�ke �n Educat�on, further progress �n the sector was 
severely hampered by general problems �n the w�der sett�ng �n wh�ch the SWAp has 
to be �mplemented. These problems �ncluded the s�ze, qual�ty and salary levels of the 
c�v�l serv�ce, �neff�c�enc�es and m�smanagement �n publ�c procurement, corrupt�on, and 
weaknesses �n human resources hamper�ng decentral�sat�on. Only by prov�d�ng 
general budget support, donors �n Uganda have access to the d�alogue between the 
GoU and donors on these �ssues (see below). 

Th�rdly, at the t�me a new SWAp was �n place, l�ke for the Legal Sector, donor funds 
for the sector started to flow �n the sector budget allocated by the GoU. Because the 
s�ze and the annual �ncrease of the total general budget had been f�xed �n 
collaborat�on w�th the mult�lateral donors, negot�at�ons between donors and the GoU 
on an �ncrease of one sector budget led to a decrease of other sector budgets. 
Pol�t�cal pr�or�t�es and cons�derat�ons started to play a role, then, as has been shown 
�n the case of the Legal Sector for wh�ch the GoU d�d unt�l recently not show much 
�ncl�nat�on to ra�se the sector budget. 

Fourthly, w�th sector budget ce�l�ngs and non-add�t�onal�ty �n place, �ncreas�ng sector 
budget support by donors �n one sector led to a reallocat�on of government funds to 
sectors where donors d�d not contr�bute. In Uganda th�s �ncluded sectors l�ke Defence 
and Publ�c Adm�n�strat�on, not exactly �n l�ne w�th donors’ rat�onales for a�d to Uganda. 

Bes�des d�rect sector budget support the Educat�on sector was also supported 
through Dutch support to the mult�-sector Poverty Act�on Fund (PAF). As expla�ned �n 
Chapter 2, PAF �s part of the general budget (around 30 %) of the GoU, and was 
or�g�nally establ�shed by the GoU to channel HIPC funds to bas�c soc�al serv�ce 
sectors, �nclud�ng educat�on, health, �nfrastructure, and water and san�tat�on. As a�d 
modal�ty PAF �s �n between sector budget support and general budget support. 
Sectors w�th�n PAF are protected from budget cuts, ensur�ng that also �n t�mes of 
budgetary setbacks a substant�al part of the general budget �s spent on d�rect poverty 
reduct�on. Because of �ts ‘poverty reduct�on’ or�entat�on and protected status, PAF has 
become �ncreas�ngly popular w�th b�lateral donors, �nclud�ng the Netherlands. In recent 
years, however, a d�sadvantage of the PAF showed up (see Idema 2002). The GoU 
makes agreements w�th the World Bank and IMF on the s�ze and annual �ncrease of 
the total government budget. As PAF takes around 30 % of the total budget, �ts 
protect�on aga�nst budget cuts means that budgetary setbacks (read: less revenues 
from non-donor sources) lead to substant�al cuts �n other parts of the budget, h�ghly 
affect�ng ‘non-PAF’ sectors. One of the affected sectors has been, for �nstance, the 
legal sector �n wh�ch the Netherlands �s also act�ve. It �s only s�nce the f�scal year 
2004/2005 that parts of the legal sector programme are �ncluded �n the PAF. 

In 2002, the RNE dec�ded to change �ts support to PAF �nto general budget support, 
and �nclude part of the sector budget support to Educat�on and J/LOS �n th�s general 
budget support. The dec�s�on to change to general budget support was however only 
partly �nformed by the constra�nts met �n f�nanc�ng SWAps through sector budget 
support and PAF. The �nternat�onal commun�ty �n Uganda was overwhelm�ngly 
conv�nced at that t�me that general budget support was the r�ght model, as Uganda 
cons�stently scored pos�t�vely �n the�r track records on the three ma�n pol�cy cr�ter�a for 
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structural macro support: sound good macro-econom�c pol�c�es, budget allocat�ons 
wh�ch show comm�tment to poverty reduct�on, and good governance. (RNE 2002). 
The dec�s�on mak�ng process �n the RNE cannot be seen �ndependently from th�s 
general opt�m�sm preva�l�ng w�th�n �n the �nternat�onal commun�ty at that t�me. 
Moreover, the Ugandan government had always expressed �ts preference for general 
budget support, because �t would enhance ownersh�p of the budget, enable a more 
�nternally coherent budget to be formulated, and lead to less transact�on costs. A sh�ft 
towards general budget support would enhance the much preferred al�gnment and 
harmon�sat�on. Also the argument of pol�t�cal leverage played a role �n the dec�s�on. 
The unwr�tten rule �n Uganda �s that general budget support donors are ‘leg�t�m�sed’ 
(�.e., are l�stened to by the author�t�es) to be �nvolved �n d�scuss�ons on pol�t�cally 
sens�t�ve �ssues, l�ke corrupt�on, defence expend�tures, the confl�ct �n the North, and 
v�olat�on of human r�ghts, whereas donors only prov�d�ng project a�d have a more 
l�m�ted scope of �nfluence (RNE 2004). Although the Netherlands took a cr�t�cal stand 
to the h�gh f�duc�ary r�sk (see also below) and acknowledged the h�gher fung�b�l�ty that 
comes w�th general budget support, �t expressed �ts conf�dence �n the macro-
econom�c and budgetary pol�c�es of the GoU, and valued the poss�b�l�ty to part�c�pate 
�n the d�alogue on sens�t�ve pol�t�cal �ssues (RNE 2002, Idema 2002). 

Part of the general budget support was ‘not�onally earmarked’. The modal�ty of 
‘not�onally earmarked’ general budget support was �ntroduced �n Uganda by DfID and 
cop�ed by the Netherlands. W�th ‘not�onal earmark�ng’ the Netherlands expressed that 
part of the release of general budget support w�ll depend on sat�sfactory progress �n 
spec�f�ed benchmarks �n the not�onally earmarked sectors, in	casu Educat�on and 
JLOS. If the outcomes of the sector rev�ews are negat�ve on these benchmarks, part 
of the releases w�ll be postponed or stopped. In the long run th�s pract�se �s foreseen 
to replace the other modal�t�es class�f�ed as Sector Programme Support, as �t already 
does for JLOS and partly for Educat�on. In 2002, the RNE had modestly embarked on 
the road to arr�ve at one structural, mult�-year (not�onally earmarked) general budget 
support of wh�ch part of the release �s made dependent on outcomes (performance 
�nd�cators) from sector rev�ews and another part on the outcomes of var�ous general 
benchmark matr�ces, l�ke the PRSC pol�cy matr�x (Idema 2002). Accord�ng to the 
RNE, not�onally earmarked general budget support makes sector budget support 
redundant then, because the d�fferences between the two have become m�n�mal 
(Idema 2002). In th�s respect the RNE ra�sed quest�ons on the headquarters �n The 
Hague’s mandate to dec�de on general budget support. Not�onally earmarked general 
budget support would �mply that the M�n�stry dec�des on an appra�sal document 
(BEMO) that partly deals w�th the Legal and Educat�on Sector; the RNE quest�ons the 
des�rab�l�ty of th�s way of work�ng (Idema 2002). 

Conditionalities
The Dutch sector and general budget support �s not prov�ded w�thout cond�t�ons.  
Stop-go dec�s�ons on the releases of general and sector budget support depend on 
the outcomes of var�ous benchmark matr�ces and sector rev�ews. F�rstly, for releases 
of general budget support, there should be sat�sfactory progress on the benchmarks 
�n the PRSC pol�cy matr�x, as developed by the World Bank. Th�s matr�x �ncludes 
benchmarks on poverty reduct�on, ant�-corrupt�on, the �mprovement of f�nanc�al 
management systems, and the qual�ty of the c�v�l serv�ce apparatus. Also some 
sector-spec�f�c benchmarks are �ncluded and these are, among others, used for 
dec�s�ons on releases of sector budget support. 
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Accord�ng to several b�lateral donors (among wh�ch the Netherlands), the PRSC 
matr�x does not conta�n suff�c�ent benchmarks on good governance �ssues. 
Reportedly, the World Bank �s not w�ll�ng to adapt the PRSC matr�x on th�s �ssue w�th 
the argument that the d�scuss�on on good governance �ssues �s largely beyond the 
mandate of the World Bank. Pol�t�cal mot�ves are also sa�d to play a role. The World 
Bank does not want to come to conclus�ons on governance �ssues that would 
necess�tate them to put the�r programmes on Uganda fully on hold. Several b�lateral 
donors, among wh�ch the Netherlands, d�d not accept the World Bank’s pos�t�on and 
formed the Donor Democracy and Good Governance Group (DDGG). The DDGG has 
developed more concrete and prec�se benchmarks �n the f�elds of democrat�zat�on, 
human r�ghts, ant�-corrupt�on and peace �n Northern Uganda. Outcomes of reports on 
these �ssues are used for dec�s�ons on releases for general budget support, and have 
lately �nduced the Netherlands to change �ts prev�ous pos�t�ve att�tude towards the 
prov�s�on of general budget support (see further below). Bes�des the general 
matr�ces, the Netherlands uses outcomes of annual and m�d-term rev�ews of sectors 
to dec�de on releases for sector budget support. The rev�ews on J/LOS and Educat�on 
are also used to dec�de on the releases of ‘not�onally earmarked’ part of the general 
budget support. 

Based on the outcomes of above matr�ces and rev�ews, the RNE �ncreas�ngly 
assessed the cond�t�ons for the a�d modal�ty of general budget support less 
favourable that �t d�d �n 2002 (RNE 2003, 2004, 2005). For example, the GoU v�olates 
agreements w�th donors on the r�se of �ts defence budget and of costs for Publ�c 
Adm�n�strat�on. In 2003, the GOU �ncreased �ts defence budget dur�ng the budgetary 
year outs�de the agreements. The Netherlands, Un�ted K�ngdom and Ireland dec�ded 
to w�thhold releases of general budget support �n response. In May 2004, the Publ�c 
Expend�ture Rev�ew rejected the budget proposal for 2004/2005, because of 
frontload�ng of Defence and Publ�c Adm�n�strat�on costs. Only after major changes the 
budget was f�nally approved. Also Uganda’s track records on pol�cy cr�ter�a for general 
budget support d�d not show much progress. Benchmarks on poverty reduct�on 
showed a downward trend, and �n part�cular there were ser�ous concerns about 
current trends �n governance, l�ke �n the f�eld of corrupt�on, the �mplementat�on of the 
pol�t�cal roadmap towards mult�-party democracy, human r�ghts, and the lack of 
ser�ous attempts to end the confl�ct �n the North (RNE 2004). Dur�ng a v�s�t to Uganda 
�n 2005, the Dutch M�n�ster for Development Co-operat�on expressed her concern to 
Pres�dent Museven� on some of these �ssues (BBC 2005). 

The track records for 2004 and 2005 were s�gns for the Netherlands to start a ser�ous 
d�scuss�on on a poss�ble rev�ew of the�r development a�d efforts �n Uganda. In 
November 2005 �t was dec�ded to cut �n the budget support by 27 percent (s�x m�ll�on 
Euros) over concerns over pol�t�cal trans�t�on and the area of macroeconom�c 
management (budgetary �nd�sc�pl�ne) (see Kamerbr�ef 21 November 2005, ref. DEK/
HI-061/05). The s�x m�ll�on saved w�ll be d�verted to human�tar�an ass�stance �n 
northern Uganda. Yet, �t �s not clear to what extent th�s cut w�ll also affect the support 
to the three sectors. 

Fiduciary	risk
The dec�s�ons to prov�de sector and general budget support �n Uganda were made �n 
a context of h�gh f�duc�ary r�sk. The RNE was aware that Uganda was th�rd on the l�st 
of corrupt countr�es of Transparency Internat�onal and the degree of f�nanc�al 
m�smanagement was substant�al. The RNE �n Kampala accepted, however, the h�gh 
f�duc�ary r�sk (see Annual Plans, Idema 2002, RNE 2005). The ma�n argument was 
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that �n Uganda the bas�c cond�t�ons for sound f�nanc�al management were �n place 
and therefore �t was preferred to �mprove local systems by us�ng them �nstead of 
start�ng to use them only after these systems have been �mproved (Idema 2002). 
The RNE acknowledged that th�s pract�se �mpl�es that part of Dutch development a�d 
to Uganda was not well accounted for or m�ght d�sappear through corrupt�on (Idema 
2002). 

The Netherlands �s �nvolved �n �n�t�at�ves to �mprove the system ‘from w�th�n’. 
One �n�t�at�ve �s to address the GoU and l�ne m�n�str�es cont�nuously on accountab�l�ty 
aspects on base of rev�ews and accountab�l�ty reports, and urge Ugandan part�es to 
pursue structural changes �n the f�nanc�al management system. A second �n�t�at�ve �s 
to support programmes d�rected at the �mprovement of f�nanc�al management and the 
reduct�on of corrupt�on. Th�s �ncludes support to the Aud�tor-General, to reforms �n the 
area of publ�c procurement (Publ�c Procurement Reform Programme), to the 
�mprovement of the C�v�l Serv�ce (Retrenchment �n the Uganda C�v�l Serv�ce, 
part�cularly at d�str�ct level), and to the �mprovement of f�nanc�al management systems 
(EFMP – Econom�c and F�nanc�al Management Programme). 

In 2004, a Country Integrated F�duc�ary Assessment (CIFA) was carr�ed out for the 
f�rst t�me, wh�ch comb�nes the f�nd�ngs and conclus�ons from rev�ews and 
assessments on publ�c expend�ture, procurement, f�nanc�al accountab�l�ty, and Local 
Governance f�nanc�al management systems. Th�s assessment observes that �n the 
per�od 2000-2004, the GoU has made s�gn�f�cant progress �n strengthen�ng and 
updat�ng the legal framework and regulatory env�ronment for Publ�c F�nance 
Management, thus reduc�ng the r�sk assoc�ated w�th lack of clear rules and 
regulat�ons. In add�t�on, �t acknowledged that the process of �mplementat�on of new 
rules and ways of work�ng takes t�me and requ�res a comb�nat�on of att�tud�nal 
changes, �mproved capac�ty, pol�t�cal w�ll�ngness and w�despread demand for greater 
accountab�l�ty. However, progress �n these areas was slow or absent. In f�gures th�s 
means that money be�ng d�verted e�ther through corrupt�on or f�nanc�al 
m�smanagement �s st�ll almost e�ght percent of the annual government budget. 
The amount of funds lost annually �s roughly 100 m�ll�on US Dollars, and a substant�al 
part of th�s st�ll d�sappears through publ�c procurement. Consequently, the CIFA 
concludes that f�duc�ary r�sk rema�ns h�gh �n Uganda (World Bank 2004). The RNE 
shares the CIFA conclus�ons and attr�butes a great deal of the lack of progress to the 
pol�t�cal w�ll to pursue changes ser�ously (RNE 2004). 

4.3	 Conclusions

The f�nd�ngs �n th�s chapter �nd�cate that the �ntended reduct�on and concentrat�on of 
Dutch a�d and a sh�ft towards Sector Programme Support has taken place �n Uganda. 
The process of change went smoothly. The RNE �n Kampala was relat�vely recently 
establ�shed, and there had always been a l�m�ted staff capac�ty sett�ng constra�nts to 
the number of act�v�t�es that could be handled. In general, therefore, the Netherlands 
supported a relat�vely low number of act�v�t�es w�th a substant�al budget each. 
Moreover, these pre-SWAp act�v�t�es were already concentrated �n clusters wh�ch 
could eas�ly be def�ned and del�neated as sectors after the �ntroduct�on of SWAp. 
An ex�t strategy for act�v�t�es outs�de the selected sectors was successfully 
�mplemented. A substant�al sh�ft �n the portfol�o of act�v�t�es only took place �n the 
Local Governance Sector, where the dec�s�on to support LGDP sh�fted the focus of 
the supported act�v�t�es from product�on and �ncome promot�on towards the bu�ld up 
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of soc�al �nfrastructure (educat�on, health, water/san�tat�on). Support to the agr�cultural 
sector was cont�nued through two programmes outs�de LGDP, but now less amounts 
were �nvolved than �n the pre-SWAP per�od. 

The Netherlands has also been successful �n sh�ft�ng �ts a�d modal�t�es from Non-
Sector Programme Support towards sector and general budget support, g�ven that 
85 percent of Dutch b�lateral a�d to Uganda �s prov�ded through the latter s�nce the 
�ntroduct�on of SWAp. The Netherlands real�zed th�s sh�ft w�th�n three years. It should 
be kept �n m�nd that the �ntroduct�on of SWAp �n Dutch development cooperat�on 
pol�cy was not the only �ncent�ve to sh�ft to general budget support. The Netherlands 
largely shared the assessment and percept�on by the other mult�lateral and b�lateral 
donors of Uganda that the major cond�t�ons were present to allow for sector and 
general budget support. In the percept�on of the mult�lateral and b�lateral donors 
Uganda had sound macro econom�c pol�c�es, a proper budgetary process, and, 
connected to that, a proper plann�ng mechan�sm. In add�t�on, Uganda was perce�ved 
to do well – at least for Afr�can standards - on governance �ssues. A major obstacle 
for the Netherlands was the h�gh f�duc�ary r�sk, but the Netherlands concluded that 
bas�c systems and mechan�sms were �n place to deal w�th th�s r�sk; �t was the�r 
performance that needed �mprovement. The h�gh f�duc�ary r�sk was therefore 
accepted by the Netherlands. 

The Netherlands can be cred�ted for �ts dec�s�on to prov�de general budget support as 
part of the �mplementat�on of SWAp. Its object�ve was to overcome constra�nts �n 
sector budget support, to ach�eve more al�gnment and ownersh�p, to support and to 
al�gn w�th the GoU’s str�ve for a more coherent budget and �mprovement on budget 
allocat�ons, and to be able to part�c�pate �n the d�scuss�on w�th the GoU on 
problemat�c �ssues of govermance, wh�ch all �n turn could benef�t the overall object�ve 
of susta�nable poverty reduct�on. Though th�s evaluat�on �s not meant to evaluate the 
eff�c�ency and effect�veness of general budget support4, �t can be concluded, �n 
retrospect, that �n the context of the �mplementat�on of SWAp the dec�s�on to prov�de 
general budget support seems not have generated the �ntended results. On the 
contrary, the dec�s�on had to be partly rev�ewed �n 2005, because of �ncreas�ng 
budgetary �nd�sc�pl�ne and a worsen�ng governance s�tuat�on. Apparently, then, the 
part�c�pat�on �n the d�alogue on pol�t�cally sens�t�ve �ssues d�d not translate �n 
�ncreased pol�t�cal leverage on governance �ssues, and also the assessment that 
f�duc�ary r�sk could be reduced by part�c�pat�ng w�th�n the system was probably too 
opt�m�st�c, as also the results of the latest CIFA study showed. 

In the case of Uganda, �t can be ser�ously quest�oned then, whether the Netherlands 
– and the �nternat�onal commun�ty �n Uganda �n general – have been too opt�m�st�c 
about the s�tuat�on and developments �n Uganda when they dec�ded on a sh�ft to 
general budget support? The current governance and macroeconom�c management 
s�tuat�on �n Uganda �s not a sudden, unexpected event, but �s the result of a long term 
deter�orat�on �n the pol�t�cal economy of the country, as recently has also been shown 
�n a number of reports and art�cles, �nclud�ng reports for the World Bank and DfID 
(see, for �nstance, Moncr�effe 2004, Barkan et.	al	2004, Mwenda and Tangr� 2005). 

4  The eff�c�ency and effect�veness of general budget support for ach�ev�ng susta�nable �mpacts on 

poverty reduct�on and growth are currently evaluated �n the Jo�nt Evaluat�on of General Budget 

Support 1994-2004, conducted �n seven countr�es, �nclud�ng Uganda (see L�ster et al. 2005 for a draft 

report on Uganda). 
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In th�s respect, �t w�ll be an �nterest�ng top�c for further d�scuss�on whether the 
benchmarks �n track records used by the World Bank or the Netherlands do allow for 
an adequate and real�st�c analys�s and assessment of pol�t�cal economy cond�t�ons �n 
a g�ven country or whether the �nternat�onal commun�ty wanted to uphold Uganda’s 
�mage as a star performer, or both. Th�s evaluat�on may learn that, �n retrospect, �n a 
s�tuat�on of deter�orat�ng cond�t�ons �n the pol�t�cal economy, a relat�vely qu�ck sh�ft to 
substant�al general budget support may actually offer a rec�p�ent government 
opportun�t�es and degrees of freedom to cont�nue pol�c�es that could be harmful for 
development. 
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5 aid co-ordinaTion

5.1		 The	landscape	of	aid	co-ordination	in	Uganda

The framework for donor coord�nat�on and harmon�zat�on �n Uganda has been 
des�gned around the Poverty Erad�cat�on Act�on Plan (PEAP) of 1997. S�nce then the 
GoU and the donors have �ncreas�ngly co-ord�nated to �mprove a�d effect�veness. 
The document on Bu�ld�ng Partnersh�ps to Implement the PEAP of 2001 also outl�nes 
preferred a�d modal�t�es. The PEAP also formed the base for the ‘Partnersh�p 
Pr�nc�ples between Government of Uganda and Development Partners’, a set of 
operat�onal�zed pr�nc�ples for common procedures for all donors, endorsed and s�gned 
by the GoU and the donor commun�ty �n October 2003 (MoFPED 2003). 
The document sets out for Uganda the pr�nc�ples that have been endorsed by the 
‘Rome Declarat�on Harmon�zat�on at OECD/DAC’. Although the Development 
Partners endorsed and s�gned the Partnersh�p Pr�nc�ples, they made the prov�s�on 
that “the degree and pace of �mplementat�on by �nd�v�dual development partners w�ll 
vary depend�ng on the�r leg�slat�ve and operat�onal constra�nts”. In 2003 the GoU 
proposed a code of conduct, wh�ch goes further �n outl�n�ng common d�sbursement 
modal�t�es for all general budget support donors (Government of Uganda 2003), but 
th�s code of conduct was never s�gned.

In add�t�on, donor coord�nat�on �s fac�l�tated by a Poverty Reduct�on Supply Cred�t 
(PRSC), wh�ch addresses publ�c sector cross-cutt�ng �ssues, �dent�f�ed �n jo�nt 
Government-NGO-donor sector rev�ews, conducted w�th�n sector work�ng groups 
(see below). The PRSC-framework �ncludes a matr�x of act�ons, w�th benchmarks 
and outputs, developed through a consultat�ve process. Several donors, and all 
those prov�d�ng budget support, use the PRSC pol�cy matr�x as the framework for 
d�sbursements PEAP �mplementat�on �s largely mon�tored through sector rev�ews, the 
PEAP-rev�ew �tself, LGDP-rev�ews, f�eld v�s�ts, household surveys, etc., and to a m�nor 
extent through the Med�um Term Expend�ture Framework (MTEF) and the budgetary 
process. Donors therefore have shared compat�ble benchmarks around wh�ch donor 
support to the budget �s mob�l�zed. 

Inst�tut�onally, Consultat�ve Group (CG) meet�ngs have been the most �mportant formal 
mechan�sm for a�d co-ord�nat�on between donors and the GoU. These meet�ngs have 
taken place about every two years s�nce 1986. In�t�ally, CG meet�ngs focused on the 
reform program and f�nance needs of Uganda, �nclud�ng pledges by donors. Dur�ng 
the 1990s, the meet�ngs showed �ncreas�ng attent�on for other �ssues, �nclud�ng those 
on wh�ch donors and the GoU had d�fferent op�n�ons. From donor s�de th�s �ncluded 
the s�ze and �ncrease of the defense budget, the �nsecur�ty �n Northern Uganda, 
corrupt�on, low rates of tax collect�on and capac�ty weaknesses at d�str�ct level that 
threatened the success of the decentral�zat�on pol�cy. Uganda expressed �ts 
preference for budget support, requested donors to undertake all analyt�cal work, 
appra�sal and rev�ew together and to set jo�ntly performance �nd�cators. In add�t�on, 
�t asked donors to develop un�form d�sbursement rules and �ntegrate all support �nto 
SWAp’s. Donors d�d not always honour these requests, and so d�d Uganda w�th those 
of donors. 

The sh�ft of the venue of CG meet�ngs from Par�s to Kampala, s�nce 1998, d�d not 
only fac�l�tate a broader part�c�pat�on of the GoU, but also allowed for the presence of 
representat�ves from c�v�l soc�ety, academ�c �nst�tut�ons, and the pr�vate sector. 
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The most relevant �ssues concern�ng a�d co-ord�nat�on d�scussed at CG meet�ngs 
were those on partnersh�p and the sh�ft to non-project a�d. The �dea of partnersh�p 
�ncluded delegat�on of author�ty by donors to the�r country off�ces, concentrat�on on a 
few sectors, more non-project a�d w�th s�mpler procedures, and more attent�on for 
country-ownersh�p and the role of NGOs. Moreover, several �nd�v�dual donors 
expressed a w�ll�ngness to prov�de programme a�d and budget support. Progress has 
been made on both �ssues: for example about 50% of all grants and loans to Uganda 
�n 2003/2004 were for budget support, compared w�th 20% �n 1998/1999. 

Apart from the CG meet�ngs, donors also meet among themselves �n the Coord�nat�on 
Group, �n Kampala, under the cha�rmansh�p of the World Bank, and through th�s 
forum var�ous (�nformal) sub-groups have been created, for example, on soc�al 
serv�ces, agr�culture, and decentral�zat�on. Government representat�ves are 
somet�mes also �nv�ted to these meet�ngs. 

Furthermore, donors and the GoU meet quarterly �n local co-ord�nat�on meet�ngs, on 
general �ssues and on poverty allev�at�on (PAF), under the cha�rmansh�p of the 
M�n�stry of F�nance, Plann�ng and Econom�c Development (MoFPED), wh�ch has 
establ�shed a spec�al un�t for a�d co-ord�nat�on, under the name of A�d L�a�son 
Department. Th�s department and an Inter-M�n�ster�al Development Comm�ttee must 
clear all donor-funded projects and programmes. 

Last but not least, donors and the GoU meet regularly �n what used to be called 
sector and themat�c work�ng groups. Sector Work�ng Groups br�ng together donors 
and government representat�ves along l�nes of SWAp’s, sectors and crosscutt�ng 
�ssues. To make sure that donors agree to ab�de by sector-w�de programmes, the 
GoU �ns�sts on formal�z�ng donors’ support to sectors �n Memoranda of 
Understand�ngs, but these have only be developed and s�gned �n a few sectors. 
Bes�des br�ng�ng together donors that support the same SWAp, sector work�ng 
groups are meant, among others, to jo�ntly develop performance �nd�cators, jo�ntly 
perform b�-annual and m�d-term rev�ews, to make sure that supported act�v�t�es are 
cons�stent w�th government object�ves, and jo�ntly formulate future act�v�t�es. In 2001, 
there were sector work�ng groups on educat�on, health, water, roads and agr�culture. 
Themat�c groups are al�ke sector work�ng groups, though not organ�zed around 
SWAps. In 2001, there were themat�c groups on law and order, gender, labour, publ�c 
serv�ce reform, d�saster management, corrupt�on and poverty; and more general 
platforms for d�alogue on pol�cy and budgetary �ssues. 

In total, �n 2001, there were 18 sector and themat�c work�ng groups, w�th qu�te some 
overlap and dupl�cat�on, and as yet l�ttle effort to �ntegrate all these co-ord�nat�on 
groups (MoFPED 2001). Also, s�nce the �ntroduct�on of the PRSC-�nstrument and the 
tendency among b�lateral donors to sh�ft from the project a�d modal�ty towards budget 
support, the needs emerged to develop a less fragmented and more comprehens�ve 
framework of donor coord�nat�on to cover on the one hand cross sector programmes 
�n the f�eld of publ�c serv�ce reform, procurement, etc., and on the other hand good 
governance �ssues �n the f�eld of human r�ghts, democrat�zat�on, and corrupt�on. 
In 2003, the �nst�tut�onal framework for a�d co-ord�nat�on was therefore rev�sed.

Below the level of the CG there are now three p�llars, w�th at the top h�gh level 
Head of M�ss�on/Agency groups w�th a clear mandate. The f�rst p�llar refers to macro-
econom�c and soc�al-econom�c �ssues. At the top of th�s p�llar �s the Head of Agency 
Group, cha�red by the World Bank. The group convenes monthly, and coord�nates 
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donor development pol�cy and strateg�es. Members of the group are the Heads of 
M�ss�on and Heads of Development Agenc�es. The group oversees more than 
10 Macro and Sector Groups, wh�ch �nclude the former Sector Work�ng Groups and 
groups organ�zed around cross-cutt�ng themes (procurement, decentral�zat�on, publ�c 
sector reform, and so on). The second p�llar �s headed by the Donor Democracy and 
Governance Group (D2G2), and br�ngs together Heads of M�ss�on and 
representat�ves of Development Agenc�es of b�lateral donors. As expla�ned earl�er, 
D2G2 was formed by b�lateral donors to develop a ‘Governance Matr�x’ that �ncludes 
benchmarks on governance �ssues wh�ch are not �ncluded or less str�ctly formulated 
�n the (ma�nly World Bank dr�ven) PRSC matr�x. The th�rd p�llar covers spec�f�c 
problems for Northern Uganda and �s headed by the Northern Uganda Donor Group, 
wh�ch d�scusses confl�ct-related �ssues �n Northern Uganda and fac�l�tates d�alogue 
w�th the GoU. Annex 2 g�ves a deta�led overv�ew of all donor groups currently ex�stent 
�n Uganda. 

5.2	 Aid	coordination	at	sector	level

The Netherlands supports the Educat�on, Local Governance and Just�ce, Law and 
Order Sector. For the purpose of the evaluat�on we s�ngle out these three sectors 
from the general overv�ew and br�efly descr�be (developments �n) a�d coord�nat�on. 

Education
The key document and �nstrument for a�d coord�nat�on �n educat�on �s the strategy and 
�nvestment plan for the sector (ESIP, and �ts successor, ESSP). The ma�n eng�ne room 
for the ESIP �s the Educat�on Sector Consultat�ve Comm�ttee (ESCC) of the M�n�stry 
of Educat�on and Sports (MoES), formed �n 1999 and headed by the Permanent 
Secretary of the m�n�stry. The ESCC prov�des the techn�cal and strateg�c 
management of the educat�on sector, and �s the pr�mary veh�cle for coord�nat�ng 
government off�c�als, c�v�l soc�ety stakeholders, and donors. The Consultat�ve 
Comm�ttee meets every two months. Under the Comm�ttee operate a ser�es of 
Work�ng Groups, both at sector and sub-sector level, that meet 12 t�mes a year. 

The donor agenc�es that support the educat�on sector are organ�zed �n the Educat�on 
Fund�ng Agenc�es Group (EFAG). EFAG has meet�ngs on a monthly bas�s, �n wh�ch 
progress �n educat�on �s rev�ewed, act�v�t�es are coord�nated, and a common pos�t�on 
on cr�t�cal �ssues (w�th the m�n�stry mak�ng the f�nal dec�s�ons) are d�scussed and 
agreed upon. The ma�n outputs of the EFAG meet�ngs are a l�st of key �ssues for 
�nclus�on �n the agenda of the next meet�ng of the Consultat�ve Comm�ttee, and the�r 
pos�t�ons on these �ssues. Al�gnment and harmon�zat�on has been on the agenda of 
the donor group from the beg�nn�ng and have been def�ned �n the m�n�stry. As a 
m�n�mum �s accepted that all donor support to the educat�on sector should be 
�ncorporated �n the budget.

The common a�m of ESCC and EFAG �s to manage a coord�nated approach to 
budget support, project support and Techn�cal Ass�stance. The 2002 draft 
Memorandum of Understand�ng (MoU) def�nes the management and �nst�tut�onal 
processes to gu�de the partnersh�p. At the heart of th�s Memorandum �s that the GoU 
requests EFAG to prov�de support and techn�cal ass�stance through the Government 
Budget System, and that these funds are exclus�vely for agreed sector pr�or�t�es. 
Together, the partners (ESCC, EFAG and other educat�onal stakeholders �nv�ted by 
the m�n�stry) conduct b�-annual Educat�on Sector Rev�ews (ESR), �n wh�ch all aspects 
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of ESIP and external support targets are mon�tored. These sector rev�ews offer an 
opportun�ty for mult�-stakeholder d�scuss�on about pol�cy, pr�or�t�es, and the plann�ng 
of future act�v�t�es. To meet w�th accountab�l�ty requ�rements of those external support 
agenc�es that prov�de budget support, a set of future act�v�t�es �s negot�ated dur�ng 
each rev�ew, to be exam�ned and updated �n a next one. The progress on these 
act�v�t�es prov�des the tr�gger for the releases of external fund�ng. 

Justice,	Law	and	Order
In the Just�ce, Law and Order (J/LOS) or legal sector, the ma�n gu�de �s the Strateg�c 
Investment Plan (SIP), wh�ch covers ten rather d�verse �nst�tut�ons �n the f�eld of 
adm�n�strat�on of just�ce. The M�n�stry of Just�ce and Const�tut�onal Affa�rs (MoJCA) �s 
the lead �nst�tut�on �n the sector. Several mechan�sms have been establ�shed to 
manage and co-ord�nate the �nst�tut�ons at work �n the sector: a Steer�ng Comm�ttee, 
a Techn�cal Comm�ttee, the M�n�stry’s Pol�cy and Plann�ng Un�t, and a Sector 
Secretar�at �n the M�n�stry of Just�ce. Wh�le the env�saged and actual role of these 
management and co-ord�nat�on mechan�sms d�ffer cons�derably (NCG 2004), �t �s the 
Secretar�at that �s respons�ble for tak�ng the lead �n ensur�ng donor co-ord�nat�on and 
l�a�s�ng closely w�th the donors. 

Ma�n donors �n the sector e Austr�a, Denmark, EU, Germany, Ireland, the Netherlands, 
Norway, Sweden, UNDP/UNCDF, USA and the World Bank. They are organ�zed under 
a Donor Sub-Group, w�th a yearly rotat�ng cha�r. The sector donor group has l�nkages 
w�th the Donor Democracy and Governance Group (D2G2). The relat�onsh�p between 
donors and the sector �s based on the Partnersh�p Pr�nc�ples �n�t�ally developed w�th�n 
the sector (2001) and later subsumed w�th�n the general GoU-Donor Partnersh�p 
Pr�nc�ples (2003). The Donor Sub-Group serves as a co-ord�nat�on mechan�sm 
through wh�ch donors keep pace w�th developments.

Regular meet�ngs �n several mechan�sms �nvolv�ng var�ous players prov�de the 
framework for coord�nat�on. In monthly meet�ngs of the Donor Sub-Group 
developments �n the sector as a whole and �n spec�f�c �nst�tut�ons are d�scussed. 
A representat�ve from the Secretar�at usually attends. At Donor L�a�son Group 
meet�ngs, donors together w�th the Steer�ng Comm�ttee �dent�fy and prepare �ssues to 
be ra�sed at the s�x-monthly Jo�nt GoU-donor rev�ews. The Secretar�at and the donor 
group prepare the agenda and the Aide	Memoire on	the jo�nt rev�ews. Donor agenc�es 
w�th relevant techn�cal adv�sors are represented at the Techn�cal Comm�ttee meet�ngs. 
In a recent development, to strengthen coord�nat�on and mon�tor�ng, each of the 
supported �nst�tut�ons has been allocated a donor representat�ve who should v�s�t and 
track progress and challenges of �mplementat�on. 

Types of support vary per donor; some st�ck to project support to selected �nst�tut�ons 
�n the sector (Dan�da, USAID, World Bank, and EU), others move towards or are 
�nvolved �n (sector) budget support (Ireland, Netherlands, Norway, Sweden, Germany). 
A rough est�mate of comm�tments for the per�od 2003-2006 �s that around 75% of the 
support �s currently prov�ded as budget support (NCG 2004). Beyond f�nanc�al 
support, donors make jo�nt mon�tor�ng v�s�ts and jo�nt GoU-donor �nspect�on teams 
have at t�mes v�s�ted pol�ce stat�ons and pr�sons. Apart from the funct�onal d�alogue, 
the donor group engages �n d�scuss�on w�th the GoU, part�cularly MoFPED, to ra�se 
concerns on f�nanc�al matters. These �nclude the negat�ve �mpact of slow 
d�sbursements and budget cuts on for the sector. These d�scuss�ons have y�elded 
some results: from the f�scal year 2004/05 on the major�ty of the development funds 
w�ll rece�ve PAF protect�on. 



33

Local	Governance
In contrast w�th the Educat�on and Legal sectors, there has been no SWAp �n Uganda 
on Local Governance that could prov�de a framework for a�d coord�nat�on �n the 
sector. From the very beg�nn�ng �n the m�d-1980s donors were w�ll�ng to support the 
decentral�sat�on process. Dan�da was a p�oneer by support�ng Raka� D�str�ct as a p�lot 
project. In the early 1990s, several other donors started to channel a�d to part�cular 
d�str�cts to support development. Wh�le these �nd�v�dual projects were at one level 
broadly s�m�lar, namely phys�cal �nfrastructure elements, soc�al �nfrastructure and 
�nst�tut�onal capac�ty bu�ld�ng for the d�str�cts comb�ned w�th techn�cal ass�stance, 
there rema�ned no central learn�ng and/or coord�nat�on. Th�s was to result �n a 
process where each donor had own modal�t�es, procedures and cond�t�ons, and each 
d�str�ct was us�ng d�fferent report�ng systems. 

Th�s s�tuat�on changed when the GoU passed the Local Government Act of 1997, and 
the UncDF approach – wh�ch was an attempt to �mplement the new law – became the 
model for a subsequent World Bank project LGDP (Local Government Development 
Plan). LGDP started �n 1999 and was to cover 31 d�str�cts (of Uganda’s then 43 
d�str�cts). LGDP offered the opportun�ty for a more harmon�sed donor approach. 
Meanwh�le and s�multaneously a (�nformal) Donor sub-group on Decentral�sat�on 
became a forum for d�scuss�ng decentral�sat�on, �n part�cular f�nanc�al management 
and publ�c serv�ce reform, and lessons learnt from d�fferent forms of donor support. 
It was, however, not meant to coord�nate sector matters.

The pol�cy context changed once aga�n �n 1999 w�th the emergence of large f�nanc�al 
transfers from central government to the d�str�cts for poverty allev�at�on fund�ng from 
the Poverty Allev�at�on Fund (PAF). However, PAF w�th �ts complex rules and 
regulat�ons created excess�ve workloads at d�str�ct level and, �n th�s way underm�ned 
the decentral�sat�on process to a cons�derable extent (Am�s 2002). In 2002 D�str�cts 
�n Uganda rece�ved 27 earmarked grants and had an overload of report�ng to the�r 
respect�ve l�ne m�n�str�es to get access to the relevant funds. As of July 2002, the 
GoU launched a new F�scal Decentral�sat�on strategy, �n order to reduce and 
rat�onal�se the number of grants to the d�str�cts. Meanwh�le LGDP 2 was �n the 
p�pel�ne, wh�ch prov�ded for mult�-donor budget support to the Local Government 
Sector and had a prov�s�on to w�nd up all separate d�str�ct projects. Both the F�scal 
Decentral�sat�on plan and LGDP 2 enhance the opportun�t�es for better a�d 
coord�nat�on �n the sector. 

The f�rst meet�ng of the (�nformal) sub-group on decentral�sat�on �n November 1998 
was followed by more or less monthly meet�ngs s�nce then. Although all donors were 
welcome to attend, only those w�th a keen �nterest �n programmes and projects w�th 
LGs part�c�pated: World Bank, DfID, Ireland A�d, Dan�da, the Netherlands, Austr�a, 
Belg�um, EU, USAID, and several UN agenc�es. Later also a few NGOs, l�ke Concern, 
SNV and Save the Ch�ldren started to attend meet�ngs. In�t�ally, one of the donors 
cha�red the meet�ngs, but as from June 2000 jo�nt meet�ngs started w�th the M�n�stry 
of Local Government �n the cha�r, and UNDP as the secretar�at. However, donors 
ma�nta�ned the�r �nternal meet�ngs as preparat�ons for the country-led ones �n the  
so-called Donor Decentral�sat�on Sub Group (DDSG). The DDSG has three ma�n 
types of act�v�ty: shar�ng �nformat�on and creat�ng coherence among donors on the�r 
ass�stance to LGs, d�scuss�ng general matters on decentral�sat�on and local 
governance, and prepar�ng jo�nt statements for CG meet�ngs. 
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5.3	 The	role	of	the	Netherlands

The Netherlands �s act�ve at d�fferent levels w�th�n the a�d coord�nat�on framework 
presented �n the prev�ous sect�ons. At the h�ghest, nat�onal level Netherlands has 
s�gned the Partnersh�p Pr�nc�ples and agreed w�th the Gu�del�nes for General Budget 
Support as outl�ned by the GoU. By s�gn�ng these agreements, the Netherlands 
conf�rms that the pr�nc�ples outl�ned �n these two agreements form the reference 
po�nts for the Netherlands regard�ng coord�nat�on and harmon�zat�on efforts �n 
Uganda. W�th regard to the role of donors the pr�nc�ples broadly cover four areas: 
al�gnment w�th development object�ves of the GoU, al�gnment w�th preferred a�d 
modal�t�es, part�c�pat�on �n sector groups and jo�nt rev�ew m�ss�ons, and harmon�zat�on 
w�th Government mechan�sms and procedures.

Alignment	with	development	objectives	GoU
A f�rst set of pr�nc�ples refers to the development object�ves of a�d: these should be �n 
accordance w�th the pr�or�t�es set out �n the Poverty Erad�cat�on Act�on Plan (PEAP). 
The Netherlands prov�des a�d for the Educat�on, Legal and Local Governance sectors. 
The Educat�on sector �s a pr�or�ty �n PEAP (and PAF). Develop�ng the Legal and Local 
Governance sectors �s closely related to object�ves �n the PEAP, but has not been 
�nd�cated as pr�or�ty sectors �n the PEAP (see also d�scuss�on �n Chapter 3 of th�s 
document). D�alogue on the (pr�or�t�es of) development object�ves and a�d between the 
Netherlands and the GoU takes places �n the CG meet�ngs, �n wh�ch the Netherlands 
has been act�ve �n formulat�ng and present�ng (jo�nt) statements. D�alogue between 
the Netherlands and the GoU on sector related development object�ves �n relat�on to 
PEAP take place �n the sector groups �n wh�ch the Netherlands part�c�pates. In these 
sector groups the strateg�c �nvestment plans and the rev�ews to establ�sh the degree 
of progress form the bas�s for the d�alogue between all relevant stakeholders: 
GoU off�c�als, b�lateral donors, mult�lateral donors and NGOs (see below on sector 
coord�nat�on for further deta�ls).

Alignment	with	preferred	aid	modalities
A second set of pr�nc�ples deals w�th the preferred a�d modal�t�es by the GoU. 
These are �n descend�ng order of preference: general budget support, budget support 
earmarked to the PAF, sector budget support, and project a�d. As has been shown �n 
the prev�ous chapter about 85 percent of Dutch a�d �s prov�ded through general 
budget support. Because of th�s prov�s�on of general budget support the Netherlands 
�s act�vely �nvolved �n the jo�nt PRSC rev�ews. It part�c�pates �n the rev�ews, 
(pre)appra�sal m�ss�ons, the steer�ng comm�ttee, and related donor meet�ngs. 
Together w�th DfID, the Netherlands also takes part �n the d�scuss�ons on good 
governance and under �ts cha�rmansh�p the ‘Good Governance Matr�x’ has been 
developed. Currently, as made expl�c�t �n the recent agreement on budget support to 
Uganda, the Netherlands, releases �ts funds on the bas�s of sat�sfactory progress �n 
both the PRSC ánd the governance matr�x. Other b�lateral donors prov�d�ng general 
budget support act accord�ngly. However, whereas the matr�x and the measurement of 
progress aga�nst the benchmarks �n the matr�x are a mult�-donor exerc�se, the f�nal 
judgement and, consequently, the dec�s�on whether or not to release budget support, 
�s made by the �nd�v�dual donors. But only �n except�onal cases donors have d�fferent 
responses as for example, when the UK, Ireland and the Netherlands dec�ded to 
w�thhold a second release of general budget support �n 2002/2003 after d�sapproval 
by donors of a un�lateral �ncrease by the GoU of �ts Defence budget, other b�lateral 
donors d�d not follow th�s �n�t�at�ve desp�te the general d�sapproval of th�s �ncrease. 
Also �n 2005, not all donors prov�d�ng budget support dec�ded to cut �n the�r support. 
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Participation	in	(sector)	donor	groups	and	joint	review	missions
The Netherlands part�c�pates �n the �nst�tut�onal framework for a�d coord�nat�on �n 
Uganda. In the p�llar on macro �ssues, the Netherlands �s member of the donor 
coord�nat�on groups EFAG (Educat�on) and the J/LOS (Just�ce Law and Order) Donor 
Group. Bes�des these two sector groups, organ�zed around a SWAp, the Netherlands 
�s also a member of four (out of seven) cross-cutt�ng groups that resort under th�s 
macro p�llar: Publ�c Expend�ture Rev�ew, Gender, Procurement, and Decentral�sat�on. 
Under the governance p�llar, the Netherlands part�c�pates �n four techn�cal sub-groups: 
Human R�ghts, Ant�-Corrupt�on, Democrat�c Processes, and NEPAD. And f�nally, �t �s 
also part of the Northern Uganda p�llar

In the education	sector RNE �n Kampala has an Adv�sor Educat�on who represents 
the Netherlands �n EFAG. EFAG has a rotat�ng cha�r. The Netherlands cha�red the 
group �n 2003 and fac�l�tated the donor coord�nat�on funct�on �nclud�ng two jo�nt  
sem�-annual sector rev�ews. Through the programme support fund for the sector, 
the Netherlands prov�ded techn�cal ass�stance to gu�de the rev�ew proceed�ngs. 
In pr�nc�ple, there �s no (b�lateral) commun�cat�on between the Netherlands and the 
Ugandan author�t�es; all commun�cat�on goes through the EFAG. However, a 
Memorandum of Understand�ng between donors and the GoU for Educat�on Sector 
Support has never been s�gned and all contracts are st�ll s�gned on a b�lateral base. 
In general, techn�cal ass�stance prov�ded by the Netherlands �s pooled w�th�n EFAG 
and funded and managed through a consol�dated fund. The Netherlands has s�gned 
a Memorandum of Understand�ng w�th DfID on a s�lent partnersh�p, �n wh�ch the 
Netherlands �s the act�ve partner. F�nally, the Netherlands part�c�pates �n the jo�nt 
rev�ew m�ss�ons organ�sed under EFAG .

In the legal	sector the Netherlands part�c�pates through �ts Adv�sor Just�ce. 
The Netherlands cha�red the donor group throughout the per�od 2000-2003. Under �ts 
cha�rmansh�p the SWAp has been developed, monthly donor meet�ngs have been 
organ�zed, a Memorandum of Understand�ng among donors �n the sector has been 
�n�t�ated and s�gned, rev�ews have been jo�ntly prepared, f�nd�ngs of rev�ews and 
stud�es have been d�scussed, jo�nt lobby efforts for �ncreases �n the budget have been 
carr�ed out, and work�ng relat�ons have been establ�shed w�th the (ten) Ugandan 
�nst�tut�ons �nvolved �n the �mplementat�on of the SWAp. Donors �n the sector take 
jo�nt dec�s�ons on a�d releases, based on the outcomes of the annual rev�ews �n the 
sector, but a jo�nt f�nanc�ng arrangement has not been s�gned. The latter has, 
however, never formed part of the �ntent�ons of the donor group (M�n�ster�e van 
Bu�tenlandse Zaken 2004). In th�s sector the Netherlands has s�gned MoUs on s�lent 
partnersh�ps w�th DfID and SIDA, �n wh�ch the Netherlands represents DfID dur�ng 
meet�ngs and negot�at�ons. DfID also leave mon�tor�ng of the SWAp process to the 
Netherlands and endorse the assessment of the RNE about upcom�ng �ssues. 
F�nanc�al matters and dec�s�ons are excluded from the arrangement. 

Also �n Local	Governance, the Netherlands has been an act�ve donor. In the area of 
decentral�sat�on, LGDP �s the lead�ng programme, and rece�ves the l�on share of 
Dutch support to Local Governance. The Netherlands was one of the f�rst donors to 
ma�nstream �ts fund�ng through LGDP, and �t has coord�nated �ts act�v�t�es w�th the 
other b�lateral donors of the programme (Ireland, Denmark and Austr�a). A common 
pol�cy framework �s accepted, there �s one jo�nt f�nanc�ng arrangement w�th the 
Ugandan author�t�es, jo�nt rev�ews are be�ng held, and there �s a common dec�s�on on 
the release of funds based on the outcomes of the rev�ews. W�th�n LGDP context, the 
Netherlands has act�vely part�c�pated �n the formulat�on of LGDP 2, wh�ch started �n 
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October 2003. Through th�s, the Netherlands has contr�buted to further development 
of sector mechan�sms and strateg�es necessary for budget support. The Netherlands 
was also one of the f�rst donors to de-l�nk f�nanc�al support from techn�cal ass�stance 
(see Beus and Kwagala 2003). Increas�ngly, the Netherlands has outsourced �ts 
techn�cal ass�stance to n�ne d�str�cts �n the North. As yet, there �s l�ttle coord�nat�on of 
TA among donors fund�ng LGDP. Coord�nat�on between the Netherlands and donors 
fund�ng d�str�ct programmes outs�de LGDP �nclude �nformat�on shar�ng, d�scuss�on 
about general matters on decentral�sat�on and local governance, and the preparat�on 
of jo�nt statements for CG meet�ngs. 

The Netherlands also plays an act�ve role �n donor groups on good	governance. 
S�nce much of the corrupt�on �n Uganda �s rooted �n procurement procedures, the 
RNE strongly advocated the �nstallat�on of a Procurement Work�ng Group, cons�st�ng 
of donor and government representat�ves, to per�od�cally mon�tor progress �n 
procurement reform. The Work�ng Group was set up �n 2001, and the RNE act�vely 
part�c�pates �n �t. As a donor the Netherlands �s also supply�ng the largest amount of 
f�nanc�al support for procurement reform. 

In 2002 a donor group on ant�-corrupt�on was establ�shed on the �n�t�at�ve of the 
Netherlands. The group part�c�pated �n a World Bank m�ss�on to def�ne ant�-corrupt�on 
benchmarks and pr�or act�ons w�th regard to procurement. Unt�l recently, donors took 
a common pos�t�on towards corrupt�on, but the Netherlands �s more keen on f�ght�ng 
corrupt�on than most other donors, and �ncreas�ngly d�ffers of op�n�on w�th the 
‘moderate’ pos�t�on of the other donors (M�n�ster�e van Bu�tenlandse Zaken 2004). 

Furthermore, the RNE part�c�pates as a member �n the donor group on Human 
R�ghts, wh�ch coord�nates support by donors to local human r�ghts organ�zat�ons and 
presents jo�nt sem�-annual reports on the human r�ghts s�tuat�on �n Uganda. In �ts 
capac�ty as cha�r of the J/LOS donor group, the Netherlands could operate w�th�n the 
Human R�ghts donor group as a l�a�son between local human r�ghts organ�zat�ons and 
legal �nst�tut�ons. F�nally, the RNE’s gender adv�sor currently cha�rs the Work�ng Group 
on Gender.

Alignment	and	harmonization	with	Government	systems	and	procedures 
A fourth set of pr�nc�ples deals w�th harmon�zat�on of procedures among donors 
themselves and w�th the al�gnment and harmon�zat�on of donors’ procedures w�th 
Government systems. In Uganda there �s no d�st�nct forum for d�scuss�ons on these 
subjects, nor �s there a harmon�zat�on plan �n wh�ch procedures and systems are 
agreed upon. The d�scuss�on on harmon�zat�on takes place w�th�n sector work�ng 
groups and donor groups. In the educat�on and legal sectors the respect�ve SWAps 
form the benchmarks for �ncreased al�gnment and harmon�zat�on. In the Local 
Governance sector the donors that fund LGDP have a common pos�t�on on 
procedures and cond�t�ons. 

Po�nt of departure �n all these plans �s that programme development and plann�ng, 
budget�ng, cond�t�ons, tender�ng, report�ng and aud�t�ng takes place w�th�n the 
adm�n�strat�ve frameworks of the Ugandan author�t�es. In Uganda, the Netherlands 
has expl�c�tly chosen to follow and respect these gu�del�nes and use Ugandan 
systems and procedures (see Idema 2002). Th�s has shown to be relat�vely easy 
because the Dutch gu�del�nes generally f�t well �n the gu�del�nes prov�ded by the GoU. 
They also correspond w�th those of other donors, except for three �ssues. F�rstly, the 
Netherlands �ns�sts more than other donors on the �nclus�on of ant�-corrupt�on clauses 
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�n contracts and agreements. Secondly, �n case of d�spute or d�sagreement, the 
Netherlands prefers a legal settlement above more �nformal ways of reconc�l�at�on, 
although s�nce recently, �t does not exclude reconc�l�at�on beforehand. And th�rdly, the 
Netherlands �s generally keen on prevent�ng that agreements w�th other donors or the 
GoU can be �nterpreted as treat�es

5.4	 Assessment	and	conclusions

In general, f�nd�ngs �n th�s chapter show that the Netherlands �s an act�ve player �n a�d 
coord�nat�on �n Uganda. The Netherlands has accepted the Partnersh�p Pr�nc�ples as 
gu�del�nes for �t a�d coord�nat�on efforts, and has shown to be a forerunner �n the 
var�ous donor groups w�th regard to a�d coord�nat�on. G�ven the var�ous states of 
progress �n the area of a�d coord�nat�on w�th�n donor groups, and s�nce the 
�ntroduct�on of SWAp �n Dutch development cooperat�on pol�cy, Dutch a�d  
co-ord�nat�on efforts have shown a trend from �nformat�on shar�ng towards operat�onal 
co-ord�nat�on �n all three sectors. Interv�ews w�th Ugandan author�t�es and other 
donors suggest that the var�ous stakeholders apprec�ate the act�ve role of the 
Netherlands �n a�d coord�nat�on In part�cular the Dutch role �n the legal sector �s 
apprec�ated, wh�ch has much to do w�th the capab�l�t�es of the RNE’ adv�sor just�ce. 
Accord�ng to �nformers, the comb�nat�on of thorough knowledge of the f�eld and an 
�nformal way of operat�ng has benef�ted and promoted a�d coord�nat�on �n th�s sector. 

Several factors have contr�buted to the act�ve role of the Netherlands �n the f�eld of 
a�d coord�nat�on �n Uganda. These factors are partly related to changes �n Dutch 
pol�cy and management regulat�ons and the pos�t�on of the Netherlands as a donor �n 
Uganda, and partly to the Ugandan context. 

W�th regard to changes �n Dutch pol�cy and management regulat�ons the conclus�ons 
of the IOB evaluat�on on co-ord�nat�on �n the local governance sector can be 
general�zed (IOB 2003: 60-61). The sh�ft �n Dutch development co-operat�on pol�cy 
from a project approach to the sector-w�de approach allowed for the select�on of 
Educat�on, Jud�c�ary and Local Governance as sectors, wh�ch corresponds w�th 
Ugandan pr�or�t�es. The delegat�on of author�ty for plann�ng and �mplementat�on of 
programmes to the embassy fac�l�tated the adjustment of a�d programmes to local 
cond�t�ons. The changes �n nat�onal pol�cy �n Uganda, �n wh�ch SWAps and related a�d 
co-ord�nat�on have a h�gh pr�or�ty could now be more eas�ly and more rap�dly 
translated �n transformat�on of Dutch programmes and fund�ng modal�t�es. In add�t�on, 
the Dutch role �n var�ous a�d co-ord�nat�on arrangements �s enhanced through be�ng 
represented by RNE staff members that have sector-spec�f�c knowledge and 
expert�se. The role of the Netherlands �n a�d co-ord�nat�on �n Uganda has also been 
strengthened by prov�d�ng general budget support. In the eyes of the Ugandan 
author�t�es th�s makes the Netherlands a ser�ous counterpart, whose op�n�ons matter. 
In add�t�on, the lack of h�stor�cal t�es w�th Uganda makes the Netherlands �n the eyes 
of Ugandan author�t�es a relat�vely object�ve partner w�th no h�dden agendas, and 
therefore a trustworthy ‘broker’ among donors and between the donor commun�ty and 
Ugandan author�t�es. 

On the other hand the Ugandan context does allow donors, �nclud�ng the Netherlands, 
relat�vely easy to become an act�ve part�c�pant �n a�d coord�nat�on. The f�rst, and most 
�mportant contextual factor �s the more pronounced role of the GoU as a partner �n 
development s�nce the 1990s. The GoU, �n part�cular the M�n�stry of F�nance, 
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Plann�ng and Econom�c Development, has establ�shed a robust �nst�tut�onal 
framework for development pol�cy and manag�ng donor �ntervent�ons and has 
developed th�s framework �n consultat�on w�th donors �n a long-term d�alogue wh�ch 
started already �n 1986 when the current government came to power. In th�s context a 
related but �mportant �ssue �s the �mpress�on that at the moment the GoU and �ts 
off�c�als see that there are more advantages �n ‘coord�nat�ng’ the donor contr�but�ons 
than seek�ng advantage �n the d�vers�ty of donor contr�but�ons (or “play�ng them off 
aga�nst each other”) (Am�s 2002). 

Secondly, mult�lateral and b�lateral donors of Uganda can hardly �gnore the 
�nst�tut�onal framework for a�d coord�nat�on that they helped to set up themselves. 
Th�s evoked a ‘self-enforc�ng arrangement’ through wh�ch donors feel obl�ged to 
part�c�pate �n a�d coord�nat�on, at nat�onal, sector or cross-cutt�ng levels. 
Part�c�pat�on �n the ex�st�ng �nst�tut�onal framework for a�d coord�nat�on �s therefore 
the m�n�mal effort expected from donors, and a cond�t�on sine	qua	non to be taken 
ser�ously as a donor �n Uganda. 

Th�rdly, there seems to be a h�gh degree of consensus among the donors about the�r 
approach to and support from the GoU. The major�ty of b�lateral donors could be 
cons�dered ‘l�ke-m�nded’, by and large the ma�n b�lateral donors are North European 
countr�es from the EU, w�th broadly speak�ng s�m�lar development object�ves. 
 
Wh�le all these factors certa�nly promote a�d coord�nat�on �n Uganda and the role of 
the Netherlands �n th�s, all that gl�tters �s not gold. Several constra�nts �n the a�d 
coord�nat�on framework ex�st at the donors’ and the Ugandan s�de, wh�ch �nfluence 
the Dutch role �n th�s area. F�rstly, a�d co-ord�nat�on pract�ces �n Uganda are st�ll far 
from rhetor�c. Wh�le the Netherlands’ role may be descr�bed as be�ng one of the 
forerunners and explor�ng the opportun�t�es at hand for a�d co-ord�nat�on, several 
other donors are much more reluctant to fully part�c�pate. The d�fferent pos�t�ons 
donors take have much to do w�th d�fferent pol�t�cal agendas and pr�or�t�es on the one 
hand and d�fferent percept�ons on and trust �n the qual�ty of the Ugandan �nst�tut�onal 
framework and capac�t�es on the other. Th�s may lead, as for example �n the Sub-
Group on Decentral�zat�on, to group format�on of donors w�th d�fferent �ntens�t�es of 
co-ord�nat�on (see IOB 2003). It may also lead to donors sett�ng up parallel structures 
and f�nanc�ng projects off-budget, notw�thstand�ng s�gned comm�tments to do 
otherw�se. Th�s appl�es, for example to the educat�on sector (EFAG 2002). Also �n 
the legal sector donors just commenc�ng support �ntroduce projects ‘outs�de the loop’ 
(J/LOS M�d-term rev�ew). And parallel structures also st�ll ex�st w�th�n the Local 
Governance Sector. As concluded �n the IOB evaluat�on on Local Governance: 
“the prevalence of b�lateral programmes outs�de LGDP and the separate modal�ty for 
techn�cal ass�stance ma�nta�ned by all donors makes clear that there �s st�ll an urgent 
need for further streaml�n�ng and harmon�s�ng ass�stance to the local governance 
sector” (IOB 2003:65). 

Secondly, recent exper�ences suggest that d�sc�pl�ne among donors can also be too 
str�ct, not allow�ng for alternat�ve v�ews or pos�t�ons. Donor group d�sc�pl�ne �n 
Educat�on, for example, prevents somet�mes the d�scuss�on of sens�t�ve top�cs. 
At several occas�ons the Netherlands has “rocked the boat” w�th�n the donor group, 
�n part�cular on �ssues of corrupt�on �n the sector. The World Bank �n part�cular �s 
reluctant to d�scuss these �ssues. Th�s exper�ence may be general�zed for other 
sectors. Although the Netherlands �s an act�ve and relat�vely cr�t�cal player �n the 
�nternat�onal donor commun�ty �n Uganda, the World Bank and DfID are st�ll the major 
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steer�ng forces �n the Ugandan development debate to wh�ch other donors have to 
relate.

A th�rd major constra�nt �s weaknesses �n commun�cat�on and a�d coord�nat�on 
between l�ne m�n�str�es and some donor groups; leverage from �ncreased donor 
coord�nat�on �s therew�th partly reduced. In other cases l�ne m�n�str�es are st�ll too 
weak �n terms of �nst�tut�onal capac�ty and cannot l�ve up aga�nst the demands that 
are asked from them due to �ncreased a�d co-ord�nat�on. In m�d-term rev�ews and 
evaluat�ons on all three sectors supported by the Netherlands th�s po�nt �s frequently 
ment�oned. In pract�se th�s means that except for the nat�onal level, at wh�ch donors 
deal w�th the strong MoFPED, a�d co-ord�nat�on at sector and cross-cutt�ng level �s st�ll 
largely donor-�n�t�ated and dr�ven. 

A fourth �ssue of concern �s that al�gnment and harmon�zat�on among donors 
themselves and between donors and central government �nst�tut�ons, may work 
relat�vely well, but �s apparently lack�ng among m�n�str�es and between m�n�str�es and 
lower echelons of adm�n�strat�on (d�str�ct, count�es, sub-count�es). A successful 
decentral�sat�on depends, among others, on whether l�ne m�n�str�es �nclude local 
governance �ssues �n the�r SWAps and channel funds through local government. 
But there seems to be a fundamental d�strust �n l�ne m�n�str�es towards local 
government. Its �mplementat�on and f�nanc�al capab�l�t�es are cons�dered relat�vely 
weak, and l�ne m�n�str�es prefer to set up own Techn�cal Support Un�ts to fac�l�tate 
qu�ck results. Moreover, decentral�sat�on would �mply delegat�on of control of funds 
from l�ne m�n�str�es to local governments. In Uganda, control of funds st�ll means 
access to ‘fr�nge benef�ts’, as for �nstance the h�gh level of corrupt�on and the lack of 
transparency �n procurement �nd�cate. In such context, delegat�on of control would 
mean self-den�al of access to benef�ts related to the control of funds. 

A f�fth �ssue of concern �s the part�c�pat�on of stakeholders �n a�d co-ord�nat�on. 
A�d co-ord�nat�on �s very much a matter of mult�lateral and b�lateral donors on the one 
hand and governmental �nst�tut�ons on the other hand. The Jo�nt Evaluat�on on Bas�c 
Educat�on concludes, for �nstance, that non-governmental agenc�es – wh�ch are 
�mportant players �n the educat�on sector - feel marg�nal�zed �n the a�d co-ord�nat�on 
process. Efforts are made to reduce th�s problem, for example, by NGOs be�ng �nv�ted 
to part�c�pate �n the sector rev�ews. S�m�lar sounds can be heard �n the Legal and 
Local Governance c�rcu�ts, although �n the Decentral�sat�on Group the Netherlands 
�ns�sted successfully that NGOs should be member of the group and meet�ngs were 
organ�sed �n the d�str�cts where reg�onal and local NGOs met and d�scussed w�th 
d�str�ct governors. Also the part�c�pat�on of c�v�l soc�ety organ�sat�ons other than NGOs 
and pr�vate enterpr�ses �s st�ll at a low level �n Uganda. The RNE �n Kampala does to 
some extent deal w�th th�s shortcom�ng by consult�ng these stakeholders b�laterally, 
but st�ll the�r lack of part�c�pat�on largely excludes them from SWAp processes, wh�ch 
were and st�ll are meant to be soc�ety w�de. 

And s�xthly, the �mmense bureaucrat�c apparatus (as for �nstance descr�bed �n sect�on 
5.2) that has been created through efforts to �mprove a�d- co-ord�nat�on may at the 
end prove to work aga�nst the object�ve for wh�ch �t was des�gned: more effect�ve a�d 
prov�s�on �n order to �mprove cond�t�ons for poverty reduct�on. The seem�ngly endless 
groups, subgroups, cross-cutt�ng groups and meet�ngs put heavy burdens on 
(scarcely) ava�lable staff and t�me. Am�s (2000:12) concludes, based on a survey 
among selected GoU off�c�als, that donor procedures create add�t�onal work and 
“burdens” for host rec�p�ent off�c�als. Th�s burdens �nclude excess�ve use of host 
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off�c�als t�me, dupl�cat�on of systems (both donor and partner and between donors), 
new report�ng arrangements, d�sbursement delays and unpred�ctable and flows, lack 
of flex�b�l�ty among donors, and lack of �nformat�on. The study only �ncludes a small 
sample and the compla�nts about extra burdens should be related to Uganda’s low 
capac�ty �n terms of sk�lls, resources (human and other) and technology. Further 
ev�dence w�ll be needed, but anecdotal ev�dence �nd�cates that the bureaucracy that �s 
the result of �mproved a�d co-ord�nat�on may off-set the advantages of �mproved a�d 
co-ord�nat�on. 

In sum, the major conclus�on of th�s chapter �s that wh�le the role of the Netherlands 
�n a�d co-ord�nat�on �n Uganda �s �n a well-advanced stage, and the Netherlands 
act�vely promotes a�d co-ord�nat�on w�th�n donor groups, some �mportant constra�nts 
reduce the effect�veness of Dutch efforts �n a�d co-ord�nat�on. Part of these 
constra�nts �s shaped by other donors w�th�n donor co-ord�nat�on groups, by e�ther 
act�ng ‘outs�de the loop’ where co-ord�nat�on would be more benef�c�al or by �ns�st�ng 
on group d�sc�pl�ne where room for alternat�ve op�n�ons and v�ews m�ght have led to 
better dec�s�ons on a�d allocat�ons and releases. Another part of the constra�nts �s 
formed by Ugandan actors �nvolved �n a�d co-ord�nat�on. Weak commun�cat�on 
between l�ne m�n�str�es and donor co-ord�nat�on groups, �nsuff�c�ent �nst�tut�onal 
capac�ty to deal w�th the demands that are asked from �ncreased co-ord�nat�on, lack 
of al�gnment, harmon�zat�on and delegat�on of powers among central government 
�nst�tut�ons and between central and local governments, and other Ugandan 
stakeholders bes�des the government be�ng not or underrepresented �n a�d  
co-ord�nat�on hamper further progress �n a�d co-ord�nat�on �n Uganda, �nclud�ng a�d 
co-ord�nat�on promot�ng efforts by the Netherlands. 
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6  realizaTion of inTended changes in uganda’s aid 
managemenT

The �ntroduct�on of SWAp �n Dutch development cooperat�on pol�cy �n Uganda was 
�ntended to lead to �mprovement of a�d management by the rec�p�ent government. 
Th�s should be ach�eved through the promot�on of ownersh�p, the strengthen�ng of the 
government’s �mplementat�on capab�l�ty, and an �ncrease �n a�d eff�c�ency. In th�s 
sect�on w�ll be assessed whether and to what extent the �ntended outcomes have 
been real�zed �n Uganda. Ava�lable data d�d not allow for an adequate assessment of 
a�d eff�c�ency; the assessment �n th�s chapter therefore concentrates on the promot�on 
of ownersh�p and the strengthen�ng of �mplementat�on capac�ty. Therew�th the latter �s 
generally cons�dered one of the cond�t�ons to real�ze the former.

Ownersh�p �s def�ned here as the effect�ve exerc�se of partners’ author�ty over the�r 
development programmes �nclud�ng when they rely, ent�rely or part�ally, on external 
resources to �mplement them (OECD 2005). For partners th�s means establ�sh�ng a 
clear development pol�cy and strategy, an operat�onal budget and a med�um-term 
expend�ture programme, an adequate mon�tor�ng system, and a government led 
process for co-ord�nat�ng a�d and harmon�sed and al�gned systems at the country and 
sector levels. For donors th�s means al�gn�ng the�r programmes on partners’ pol�c�es 
and management systems rather than create parallel systems. It also means that 
donors should prov�de an appropr�ate level of support to help partners bu�ld the�r own 
capac�ty to �mplement the�r development pol�c�es. 

6.1	 Ownership	in	the	Ugandan	context	

In Uganda there are several contextual factors that should be taken �nto account when 
assess�ng the ach�evement of the ownersh�p object�ves of the sector-w�de approach. 

F�rstly, the GoU has left �ts �n�t�ally cr�t�cal pos�t�on towards donors and have become 
�ncreas�ngly act�ve �n establ�sh�ng and ma�nta�n�ng good contacts w�th mult�lateral and 
b�lateral donors. When the current government came to power �n 1986 �t was host�le 
to the donors’ agenda of econom�c l�beral�zat�on and, for example, qu�ckly re-�mposed 
pr�ce and fore�gn exchange controls. Accord�ng to Adams and Gunn�ng (2002) �t was 
the ev�dent fa�lure of th�s control reg�me �n the follow�ng years, wh�ch f�rst led to a 
change of pol�cy toward reform and seek�ng approach to mult�lateral and b�lateral 
donors. Accord�ng to Mwenda (2003) th�s was not only �nduced by the fa�lure of 
econom�c pol�c�es, but also by pol�t�cal mot�ves. W�th domest�c pol�t�cal support for h�s 
government �n decl�ne, Pres�dent Museven� sought to rev�tal�ze and consol�date h�s 
pol�t�cal power by establ�sh�ng good relat�ons w�th mult�lateral and b�lateral donors, 
wh�ch could help h�m to f�nance government pol�c�es and become less dependent on 
domest�c pol�t�cal forces. 

Secondly, donors have been deal�ng w�th the same government for almost twenty 
years, wh�ch has been favourable for the stab�l�ty and cont�nu�ty �n a�d relat�ons and 
made �t eas�er to enter �nto long-stand�ng relat�onsh�ps. At a techn�cal level, th�s long-
stand�ng relat�onsh�p has made the collaborat�on between donors and government 
�nst�tut�ons very close. Uganda has been open to exper�mentat�on, w�th �nternat�onal 
encouragement and ass�stance, for example, by var�ous pol�cy reduct�on plans and 
becom�ng the f�rst benef�c�ary of debt rel�ef, and progress�ng towards budget support, 
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SWAps and donor coord�nat�on around sector groups. The long-stand�ng relat�onsh�p 
has also brought �n personal aspects. Some �nd�v�dual donor staff has been 
part�cularly �nvolved at key moments, persuad�ng counterparts of the benef�ts of 
certa�n opt�ons (P�ron and Norton 2004). They have been able to develop 
soph�st�cated relat�onsh�ps w�th Pres�dent Museven�, m�n�str�es and other government 
�nst�tut�ons, and c�v�l soc�ety organ�sat�ons.

Th�rdly, Uganda’s rel�ance on external a�d (more than 50 percent of the budget �s 
f�nanced through external a�d) ra�ses ser�ous d�scuss�ons on whether true ownersh�p 
can really be ach�eved �n Uganda. Donors are able to �nfluence dec�s�on �n key areas 
such as soc�o-econom�c pol�c�es and governance �ssues. W�th the recent dec�s�on, 
for �nstance, to cut �n general budget support because the lack of progress w�th the 
process of pol�t�cal trans�t�on and budgetary �nd�sc�pl�ne �t �s d�ff�cult to assess whether 
th�s measure �s the result of true ownersh�p – the ach�evement of jo�ntly agreed 
benchmarks- or the result of the donors’ own pol�t�cal agendas.
 
In sum, the almost twenty years of �nteract�on and d�scuss�on between the donor 
commun�ty and the Ugandan government has led to a very complex – almost 
symb�ot�c relat�onsh�p (Am�s 2002), wh�ch h�ghly compl�cates the assessment of 
whether ownersh�p has been promoted or not by the sector w�de approach. 

6.2	 Ugandan	efforts	to	promote	ownership

Ownership	as	reflected	in	long-term	national	development	strategy	(PEAP)
A cruc�al cond�t�on for ownersh�p �s the ex�stence of a long-term nat�onal development 
plan to gu�de the act�v�t�es of both donors and governments. In Uganda, the PEAP 
sets out the long-term development strategy. Work on the Poverty Erad�cat�on Act�on 
Plan (PEAP) started �n 1995. In March 2000, the rev�sed strategy was presented to 
and endorsed by the �nternat�onal f�nanc�al �nst�tut�ons (IMF and World Bank) as a 
Poverty Reduct�on Strategy Paper, wh�ch made Uganda qual�fy for debt rel�ef. 

In 2002, a new rev�s�on cycle started for three key reasons: new global and domest�c 
developments (M�llenn�um Development Goals, Decentral�sat�on), need for the the 
GoU and other stakeholders to rev�ew progress �n the atta�nment of the strategy’s 
object�ves and targets, and a need to g�ve the GoU an opportun�ty to address 
emerg�ng �ssues and challenges �n the pursu�t of poverty erad�cat�on (Ssewak�ryanga 
2005). To ensure that the M�n�stry of F�nance, Plann�ng and Econom�c Development 
was on top of the rev�s�on process a spec�al Secretar�at was establ�shed w�th�n the 
m�n�stry. Central government consultat�ons were held through Budget Sector Work�ng 
Groups, �n wh�ch also donors part�c�pated, w�th local government, the pr�vate sector, 
and c�v�l soc�ety. Moreover, a Part�c�patory Poverty Assessment was held �n 21 out of 
56 d�str�cts to prov�de the qual�tat�ve analys�s of poverty �n Uganda (Ssewak�ryanga 
2005). The result of the rev�s�on process was an updated Poverty Erad�cat�on Act�on 
Plan (PEAP 2004), wh�ch was presented by the GoU at the end of 2003. 

Through th�s development strategy the government has been able to further develop 
�ts leadersh�p of development pol�cy, resource allocat�on and external ass�stance. 
The strategy has shaped publ�c resource allocat�on dec�s�ons through the Med�um 
Term Expend�ture Framework (MTEF), an annual budget allocat�on exerc�se w�th a 
three-year hor�zon, for wh�ch the respons�b�l�ty l�es w�th the M�n�stry of F�nance. 
Donors are expected to support act�v�t�es �dent�f�ed �n the strategy, and des�gned and 
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�mplemented by the GoU, and to harmon�ze the�r dec�s�ons and procedures on 
f�nanc�al comm�tments and releases w�th the Ugandan budget cycle. In pr�nc�ple, the 
GoU dec�des then on the allocat�on of �ts budget to the d�fferent sectors. The med�um-
term plann�ng has prov�ded the foundat�on for strateg�c �nvestment plans per sector, 
based �n SWAPs. 

Quest�on rema�ns whether the PEAP �s a truly Uganda-owned strategy? The �nfluence 
of b�lateral and mult�lateral donors �s ev�dent both �n �nputs �nto the strategy and the 
process of creat�ng �t. The IMF and World Bank have des�gned the PRSP gu�del�nes, 
and b�lateral donors have lobb�ed to �nclude themes such as gender, corrupt�on and 
good governance �n the development strategy. And because of the sheer volume of 
�ts fund�ng the �nternat�onal donor commun�ty reta�n �mmense �nfluence over the 
shap�ng of nat�onal pol�cy (Kasumba and Land 2003). 

On the other hand, the PEAP has been subject of w�de consultat�on, �nvolv�ng a broad 
range of d�fferent Ugandan stakeholders, and may therefore �n many aspects reflect 
government �ntent�ons. It �s generally acknowledged, however, also by donors (see 
RNE 2004), that at the Ugandan s�de �t �s �n fact the M�n�stry of F�nance that 
dom�nates and controls the PEAP process. Donors have h�ghly �nvested �n Techn�cal 
Ass�stance to th�s m�n�stry. DfID �s a major source of �nd�v�duals �nclud�ng a 
substant�al number of ODI fellows (Am�s 2002). 

The central role of the M�n�stry of F�nance also ra�ses quest�ons on the role of local 
governments and non-state actors �n the process. PEAP can be cons�dered as a 
strongly decentral�zat�on-or�ented nat�onal pol�cy framework w�th �nherent tens�ons. 
On the one hand �t supports a nat�onal poverty erad�cat�on programme that �s 
�mplemented through donor-f�nanced sector programmes and budget support. On the 
other hand there are var�ous arrangements that �n pr�nc�ple allow for bottom-up 
part�c�pat�on �n plann�ng. For example, the nat�onal Harmon�sed Part�c�patory Plann�ng 
Gu�de �ncludes all levels of government. Also w�th�n LDGP bottom-up plann�ng was 
part of the programme; w�th�n LDGP the d�str�cts had var�ous degrees of freedom to 
br�ng forward the�r own pr�or�t�es. Also the F�scal Decentral�zat�on Strategy (FDS) 
g�ves d�str�cts (l�m�ted) freedom to make the�r pol�cy cho�ces. These arrangements 
fac�l�tate a process of decentral�sat�on, wh�ch progress�vely devolves power to the 
local government level (Kasumba and Land 2003). However, desp�te the many 
opportun�t�es local governments �n theory have �n pr�or�ty sett�ng and pol�cy mak�ng, 
ev�dence suggest that �n pract�se the bottom-up approach d�d hardly work. Th�s �s 
ma�nly because the PAF, through wh�ch local governments rece�ve the largest part of 
the�r fund�ng (ten t�mes the amounts rece�ved from LGDP) does not allow for bottom-
up plann�ng and cho�ces of freedom. Therew�th the development plann�ng process �n 
Uganda �s �n pract�se strongly top-down; local governments plans and budgets are a 
response to nat�onal sector frameworks – �nclud�ng the PEAP – �nstead of be�ng the 
result of a proact�ve pr�or�ty-mak�ng process dr�ven by local governments. 

The sector-w�de approach, wh�ch has helped to translate broad PEAP object�ves �nto 
co-ord�nated and funded sector-spec�f�c �mplementat�on plans and �n th�s way 
contr�buted to assert�ng the leg�t�mate role of nat�onal �nst�tut�ons �n sett�ng pol�c�es 
and determ�n�ng sector strateg�es. They also have strengthened the management 
capac�t�es of central government departments. There �s a danger that sector 
programmes s�mply present d�str�cts w�th fait	accompli, preclud�ng the need for local 
government plans to be f�rmly, grounded on local needs and real�t�es (JARD 2004). 
Local governments and the�r bureaucrac�es somet�mes lack techn�cal capac�ty, 
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flex�b�l�ty and su�table pol�t�cal mechan�sms to res�st pol�t�cal pressure from the centre 
(Golola 2001, P�ron and Norton 2004). Aga�n, through an organ�zat�on l�ke ULGA 
(Ugandan Local Governments Assoc�at�on) local governments have �n pr�nc�ple 
access to the nat�onal pol�t�cal realm, but sectoral programmes make not part of the 
agenda, and when �mportant pol�t�cal �ssues were on the agenda, the d�str�cts had 
l�ttle room to manoeuvre. 

In sum, �n Uganda there �s a long-term development strategy, wh�ch was developed 
before PRSP was �ntroduced �n Uganda. The GoU has cont�nued to show 
comm�tment to the PEAP, wh�ch has been rev�sed tw�ce. Ugandan �nst�tut�ons, �n 
part�cular the M�n�stry of F�nance, have steered the process of formulat�on, rev�s�on 
and �mplementat�on. Th�s seems to suggest that there �s strong Ugandan ownersh�p 
of development pol�cy. However, the sheer volume of donor fund�ng as proport�on of 
total development expend�ture and the r�g�d framework for Poverty Reduct�on Strategy 
Plans (PRSP) �mposed by the World Bank and IMF assume substant�al �nfluence of 
donors over the shap�ng of Uganda’s nat�onal development strategy. Moreover, 
Ugandan ownersh�p seems to res�de predom�nantly w�th the M�n�stry of F�nance. 
The ownersh�p of l�ne m�n�str�es, and local governments and non-state actors �n 
part�cular has been much less �n nat�onal development formulat�on and plann�ng. 
Comb�n�ng these reasons lead to the conclus�on that Ugandan ownersh�p �s only 
partly reflected �n �ts nat�onal development strategy. 

Ownership	as	reflected	in	domestic	expenditures
Another �nd�cator to assess ownersh�p �s the f�nanc�al comm�tment of the rec�p�ent 
government to poverty reduct�on. The pol�t�cal comm�tment of the GoU to poverty 
reduct�on has been translated �n f�nanc�al comm�tments. The M�n�stry of F�nance has 
played an act�ve and central role, most �nnovat�vely through the Poverty Act�on Fund 
(PAF). The PAF attempts to �dent�fy those expend�ture programmes w�th�n the budget 
that are part�cularly relevant for ach�ev�ng poverty reduct�on. PAF expend�tures are 
fully �ntegrated �n the government budget, and are r�ng-fenced and protected from 
budget cuts. The �nnovat�ve aspect �s that the GoU has comm�tted �tself to �ncrease 
the level and share of total publ�c expend�ture for poverty reduct�on, and that allocated 
funds are released �n full. Moreover, GoU has guaranteed to ut�l�se debt rel�ef sav�ngs, 
plus des�gnated donor budget support comm�tments, plus some add�t�onal 
comm�tments of Government own fund�ng, for add�t�onal spend�ng on PAF budget 
l�nes beyond a basel�ne level establ�shed �n 1997/1998 budget year. 

S�nce 1997/1998 Uganda has ach�eved over a short per�od of t�me a substant�al  
re-or�entat�on of expend�ture patterns �n favour of programmes to �ncrease �ncomes or 
�mprove the qual�ty of l�fe of poor people. The �ntroduct�on of the Poverty Act�on Fund 
has seen a doubl�ng of the share of total Ugandan government expend�tures on 
programmes now def�ned as relevant for poverty reduct�on, from 17% �n 1997/1998 to 
37% �n 2003/2004. Throughout these years all relevant expend�ture categor�es have 
rece�ved �ncreases �n the resources allocated to them (World Bank 2003). 
These f�gures are unmatched (as far as known) �n the world: no other country has 
ach�eved such a dramat�c pro-poor change �n spend�ng patterns �n so short a per�od 
(Foster and M�jumb� 2002). 

However, d�fferences ex�st among sectors. The educat�on sector rece�ves the l�on’s 
share, on average 23 % of the total budget, wh�le sectors l�ke agr�culture (2 %), and 
the health sector (9 percent) have much lesser shares. Th�s makes the World Bank 
(2003) argue that some of the pr�or�ty sectors for ach�ev�ng M�llenn�um Development 
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Goals (MDGs) are not rece�v�ng the�r due �mportance. Sectors such as agr�culture, 
health and educat�on do st�ll not have adequate resources to �mplement the�r 
undertak�ngs to meet the poverty reduct�on targets and M�llenn�um Development 
Goals. In the 2003/2004 and thereafter no s�gn�f�cant �ncreases �n budgets on pr�or�ty 
areas can be observed. 

Yet, the actual allocat�on pattern among sectors �s strongly �nfluenced by donor 
project comm�tments to spec�f�ed sectors. Notably expend�tures �n the health, 
agr�culture, water and san�tat�on, and roads and works sector rece�ve major donor 
support (over 50 percent) through the project modal�ty. In educat�on, however, donor 
support only const�tutes 10 percent of the budget allocated to the sector (2003/2004). 
Wh�le donors focus on econom�c and soc�al development, others sectors are solely 
covered by government expend�ture. Both mult�lateral and b�lateral donors (�nclud�ng 
the Netherlands) are part�cularly concerned about supplementar�es to defence and 
publ�c adm�n�strat�on, because th�s leads to cuts �n the d�scret�onary budget for other 
act�v�t�es that are cr�t�cal to the real�zat�on of poverty reduct�on (World Bank 2003, 
2004). 

St�ll, the f�gures show that the GoU has translated �ts pol�t�cal comm�tment to poverty 
reduct�on �nto f�nanc�al comm�tments. In the eyes of the donors, however, the GoU 
could have done more, notably �n recent years. Donors have challenged GoU to 
address several constra�nts �nclud�ng the shares of publ�c adm�n�strat�on and defence 
�n the total budget, the low domest�c revenues as a proport�on of GDP (stagnated at 
12 %), the unpred�ctab�l�ty and �rregular�t�es �n flows of funds to sectors (among other, 
because of frontload�ng) and local governments, and weak budget mon�tor�ng and 
report�ng across sectors (World Bank 2003). Accord�ng to the World Bank many of 
these constra�nts are rooted �n pol�t�cal �nterference �n budget�ng and plann�ng and 
execut�on. Iron�cally, th�s may be seen as a s�gn that the GoU has ach�eved 
substant�al ownersh�p �n �ts budget formulat�on, allocat�on and execut�on. 

Ownership	as	reflected	in	monitoring	systems 
Ownersh�p �s also sa�d to be promoted by hav�ng adequate mon�tor�ng systems that 
measures progress towards the ach�evement of pol�cy object�ves and results 
frameworks. Most reports and (m�d-term sector)) rev�ews on th�s �ssue refer to the 
weakness of mon�tor�ng systems both at nat�onal (PEAP) and sector level. Although 
the PEAP �ncludes a Pol�cy Matr�x, �t appears to be an �nsuff�c�ent �nstrument that can 
be used for properly mon�tor�ng government’s act�ons and ach�evements. Also at 
sector levels mon�tor�ng systems are weakly developed and performance �nd�cators 
�nsuff�c�ently def�ned. 

Adam and Gunn�ng (2002) observe that few of the performance �nd�cators used, 
e�ther at nat�onal or sector level, actually measure outcomes �n the str�ct sense: most 
(notably �n the health and educat�on sectors) are st�ll concerned w�th �nput and 
process measures. As a result the l�nk between these operat�onal performance 
�nd�cators and the outcome targets art�culated �n the PEAP rema�ns vague. 
Furthermore, the fa�lure to meet spec�f�c performance �nd�cators does not currently 
tr�gger a decl�ne �n fund�ng, nor does performance �n excess of a target tr�gger an 
�ncrease. There �s no transparent mechan�sm, wh�ch allows donors to s�gnal under 
what cond�t�ons the country may expect �ncreased or reduced support. 

The vague def�n�t�on of performance �nd�cators and weakly developed mon�tor�ng 
systems has relevance for ownersh�p. It �s assumed that ownersh�p �s promoted �f 
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donors move away from ex ante cond�t�onal�ty towards the use of a l�m�ted number of 
performance �nd�cators, preferably def�ned by the rec�p�ent government. As long as 
rec�p�ent governments do not prec�sely def�ne these �nd�cators and do not develop 
deta�led ver�f�cat�on protocols, donors do not rece�ve adequate s�gnals on whether to 
�ncrease or decrease the�r support. Contrary to the�r �ntent�ons and rhetor�c, donors 
start to base the�r dec�s�ons on less prec�se factors, that they �n most cases have 
def�ned themselves, �nclud�ng a general assessment of overall macroeconom�c 
performance and pol�t�cal factors (‘good governance’). In the process, an ever greater 
we�ght �s placed, then, on the system of short-run cr�t�cal process undertak�ngs rather 
than genu�ne outcome �nd�cators. Th�s �s a dr�ft back towards exactly what the new 
system of performance based cond�t�onal�ty was des�gned to avo�d, and runs counter 
to the pr�nc�ple of local programme ownersh�p (Adam and Gunn�ng 2002). 

In sum, donors �nclud�ng the Netherlands st�ll tend to have more ownersh�p �n def�n�ng 
performance �nd�cators and how to mon�tor them, than was to be expected under the 
new a�d contracts. Donors take the opportun�ty (and need to) to f�ll the vacuum that �s 
left by the GoU. 

Ownership	as	reflected	in	aid	coordination	and	harmonisation
A fourth cond�t�on that promotes ownersh�p �s whether the rec�p�ent country has 
developed an a�d coord�nat�on and harmon�zat�on plan. On th�s has been extens�vely 
reported �n the prev�ous chapter. Uganda has no act�on plan as such on 
harmon�zat�on, but the Partnersh�p Pr�nc�ples reflect the pr�nc�ples of the Rome 
Declarat�on on harmon�zat�on and al�gnment. These Partnersh�p Pr�nc�ples are based 
on those outl�ned �n the Poverty Erad�cat�on Act�on Plan. In pr�nc�ple, then, Uganda 
has full ownersh�p of a�d coord�nat�on and harmon�zat�on. However, and �ron�cally, the 
other s�de of successful a�d coord�nat�on and harmon�sat�on may be that the GoU has 
less poss�b�l�t�es to �mplement ‘d�v�de and rule’ pol�c�es among donors. By speak�ng 
w�th one vo�ce, donors may have more �nfluence on pol�c�es and the�r �mplementat�on 
than before. 

Ownership	at	sector	level
Educat�on �s the oldest sector w�th a strateg�c �nvestment plan, �n wh�ch the GoU and 
the M�n�stry of Educat�on had a large role to play. The GoU shows �ts f�nanc�al 
comm�tment by spend�ng almost 30 percent of �ts budget to the sector. The Jo�nt 
Evaluat�on concludes, however, that beneath the surface of good partnersh�p there �s 
some degree of tens�on about the relat�ve d�v�s�on of power �n sett�ng pr�or�t�es and 
determ�n�ng strateg�c d�rect�ons. Wh�le the external support agenc�es tend to bel�eve 
that they have put the GoU “�n the dr�ver’s seat”, the�r Ugandan partners do not share 
th�s percept�on. The Jo�nt Evaluat�on states that “the power of the cheque-book �s st�ll 
very real”. Th�s observat�on seems to contrast w�th the percept�on of the RNE that the 
GoU, more �n part�cular the M�n�stry of Educat�on, �nsuff�c�ently takes �ts 
respons�b�l�t�es �n the f�eld of coord�nat�on and ra�s�ng and deal�ng w�th the relevant 
�ssues at hand. Accord�ng to the RNE th�s can be partly attr�buted to lack of capac�ty 
on the s�de of the M�n�stry, but also lack of goodw�ll plays a role. Under �ts 
cha�rmansh�p of the donor group �n 2003 the Netherlands has tr�ed several t�mes to 
conv�nce the M�n�stry of Educat�on to take over respons�b�l�t�es from donors, but these 
efforts have been �n va�n w�th cont�nu�ng references to lack of capac�ty. The m�n�stry 
of Educat�on �s th�nk�ng about establ�sh�ng a l�a�son off�ce , wh�ch should fac�l�tate the 
transfer of respons�b�l�t�es. 
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The �ssue of ownersh�p �s an �nterest�ng one �n the legal sector (JLOS). After GoU 
acknowledged the �mportance of the sector for development, a process was started to 
�nvolve relevant �nst�tut�ons and donors �n the des�gn of a sector strategy. In pract�se, 
however, some tens�ons arose between the JLOS �nst�tut�ons, donors, and other 
part�es represent�ng the GoU, �n part�cular the M�n�stry of F�nance. The latter seemed 
reluctant �n creat�ng the necessary cond�t�ons for a successful �mplementat�on of the 
sector programme. Budget ce�l�ngs and lack of suff�c�ent protect�on from budget cuts, 
because of �ts relevance for poverty reduct�on heav�ly affected plann�ng and 
�mplementat�on of act�v�t�es unfavourably. At the same t�me there have been examples 
of �ncreased leverage of legal �nst�tut�ons �nvolved and work�ng together w�th donors. 
Recently, two major funds have rece�ved protect�on from budget cuts for 2004/05, and 
budget ce�l�ngs w�ll be �ncreased for next years. It becomes clear from the M�d-Term 
Rev�ew however that the sector �nst�tut�ons and donors spend substant�al efforts and 
remove oppos�t�on outs�de the sector. Iron�cally, then, sector support to the legal 
sector looks l�ke a good example of ownersh�p because the GoU seemed to have 
been able to determ�ne the ‘pace of development’ and �ts relevance for poverty 
reduct�on. There are, however, d�fferent perspect�ves between donors, legal �nst�tut�ons 
�nvolved and the GoU ex�st on what th�s pace and relevance �s or should be. 
The degree of ownersh�p and the agenda seems to be largely determ�ned by the h�gh 
donor dependency �n the sector (‘the power of the cheque book’) on the one hand 
and the lack of protect�on aga�nst budget cuts on the other. 

In the Local Governance Sector, ownersh�p of Uganda �n terms of programme 
preparat�on and superv�s�on was largely absent pr�or to the �ntroduct�on of the SWAP 
�n Dutch a�d. The Local Government Development Programme (LGDP) was and st�ll �s 
a programme developed by the Ugandan author�t�es and largely supported by the 
World Bank. Although des�gned by the Ugandan author�t�es, “.. l�p serv�ce was often 
pa�d to ownersh�p as an �mportant pr�nc�ple of Dutch development cooperat�on” 
(IOB 2003). The process of decentral�zat�on of author�ty to lower echelons of 
government, and the process of �ncreas�ng co-ord�nat�on was strongly st�mulated by 
donors act�ve �n the sector. But the IOB evaluat�on also observes that country 
ownersh�p has �ncreased due to the fact that Uganda’s �nst�tut�ons have been 
manag�ng the LGDP’s and by Uganda’s co-f�nanc�ng of the programme.

In sum, at sector level, exper�ences up to now �nd�cate that ownersh�p at sector level 
�s d�ff�cult to atta�n. In all sectors the l�ne m�n�stry strongly part�c�pates, and Uganda �s 
co-f�nanc�ng sector �nvestment plans. In pr�nc�ple, th�s should contr�bute to �ncreased 
ownersh�p. However, three major constra�nts can be observed �n all sectors that 
hamper a further �ncrease �n ownersh�p. The f�rst one �s the weak �nst�tut�onal capac�ty 
of the l�ne m�n�str�es, wh�ch prevent them from tak�ng the lead (Educat�on, 
Decentral�zat�on) and do�ng what they are supposed to do. Th�s, �n turn means, that 
donors may be �nvolved �n parts of pol�cy formulat�on and �mplementat�on to 
compensate for �nst�tut�onal weaknesses at Ugandan s�de. The second one �s the 
d�fference �n percept�on and expectat�ons between donors and Ugandan stakeholders 
on the d�v�s�on of labour. And the th�rd one relates to the power of the cheque book, 
�n the sense that h�gh donor dependency �n a sector may create power �mbalances 
wh�ch may harm the ownersh�p of the Ugandan stakeholders. The role of the 
MoFPED should, however, not be underest�mated �n th�s respect as well. 
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6.3	 Efforts	of	the	Netherlands	to	promote	ownership	

For donors the promot�on of ownersh�p means al�gn�ng the�r programmes on partners’ 
pol�c�es and bu�ld�ng on the�r pol�cy tools, systems and processes to manage and  
co-ord�nate a�d rather than create parallel systems. It also means that donors should 
prov�de support to help partners bu�ld the�r own capac�ty to �mplement the�r 
development pol�c�es. Th�s sect�on concentrates on the Dutch efforts �n th�s respect. 
As the al�gnment quest�on has been analyzed �n the prev�ous chapter, only the ma�n 
f�nds w�ll be repeated �n th�s sect�on. The focus of th�s sect�on w�ll therefore be on 
support to �nst�tut�onal development. .

Alignment	to	partners	policies	and	systems
The al�gnment of Dutch pol�c�es to partner pol�c�es and systems has been subject of 
d�scuss�on �n prev�ous chapters. The conclus�on was that the Netherlands has 
expl�c�tly chosen to follow and respect Ugandan pol�c�es and gu�del�nes and use 
Ugandan systems and procedures (see Idema 2002). For th�s, the Netherlands s�gned 
the Partnersh�p Pr�nc�ples and the Gu�del�nes for budget support. The �ntent�ons have 
mater�al�zed �n pract�se. Dutch support �s d�rected to sectors that form part of the 
PEAP, support �s prov�ded ma�nly through general budget support, and procedures are 
largely harmon�zed w�th Ugandan gu�del�nes. By putt�ng conf�dence �n Ugandan 
pol�c�es and systems, the Netherlands has contr�buted to the promot�on of ownersh�p 
of the GoU. 

Support	to	capacity	building
Capac�ty bu�ld�ng – or �nst�tut�onal development – has three d�mens�ons: human 
resources development, organ�sat�onal strengthen�ng, and system development 
(IOB 2000). Human resources development can take place through var�ous types of 
tra�n�ng and prov�s�on of mater�al support. Organ�sat�onal strengthen�ng �ncludes the 
�mprovement of human resources plann�ng and management, enhancement of 
techn�cal and management processes, the �mprovement of f�nanc�al management, 
and the strengthen�ng of external relat�ons. Contr�but�ons to system development may 
�nclude the strengthen�ng of leg�slat�on and regulat�ons, contr�but�ons to changes �n 
pol�c�es and plann�ng, and conceptual �nnovat�ons (IOB 2000). The relat�onsh�p 
between capac�ty bu�ld�ng and ownersh�p �s that capac�ty bu�ld�ng �ncreases the 
ab�l�t�es and performance of �nd�v�duals, organ�sat�ons and �nst�tut�ons �n relat�on to 
the�r goals, resources and env�ronment. In the context of SWAp th�s would mean that 
Ugandan stakeholders are capable of successful plann�ng and �mplementat�on of 
sector programmes. 

Although a comprehens�ve analys�s of government capac�t�es �n Uganda does not 
ex�st, �t becomes clear from sector rev�ews and case stud�es that all three d�mens�ons 
of �nst�tut�onal development are �n an early stage. The M�n�stry of F�nance, Plann�ng 
and Econom�c Development �s the famous except�on to the rule. Weaknesses are 
�dent�f�ed – though vary�ng among sectors – �n the area of pol�cy plann�ng, pol�cy 
�mplementat�on, f�nanc�al management and aud�t�ng, human resource management, 
and mon�tor�ng and evaluat�on. In add�t�on, at country-level �nst�tut�onal weaknesses 
are �dent�f�ed for �nstance �n procurement systems and procedures, the aud�tor-
general, and other mon�tor�ng systems. Furthermore, �nst�tut�onal capac�ty seems to 
be relat�vely strong (or least weak) at central government level compared to lower 
levels of government. In part�cular Inst�tut�onal capac�t�es at county and sub-county 
level are weakly developed. 
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The Netherlands has been �nvolved �n �nst�tut�onal development through support�ng 
and prov�d�ng Techn�cal Ass�stance (TA), both at nat�onal and at sector level. 
At nat�onal level Dutch support to �nst�tut�onal development has focussed on the 
�mprovement of f�nanc�al management and the reduct�on of corrupt�on. Th�s �ncludes 
support to the Aud�tor-General, to reforms �n the area of publ�c procurement (Publ�c 
Procurement Reform Programme), to the �mprovement of the C�v�l Serv�ce 
(Retrenchment �n the Uganda C�v�l Serv�ce, part�cularly at d�str�ct level), and to the 
�mprovement of f�nanc�al management systems (EFMP – Econom�c and F�nanc�al 
Management Programme). Unfortunately no documentat�on or data could be traced 
on the effects of th�s support �n terms of �nst�tut�onal development. 

Also f�nd�ngs on TA at sector level are d�ff�cult to trace and mostly expressed �n very 
general terms; there �s l�ttle �ns�ght �nto the prec�se strengths and weaknesses of the 
�nst�tut�onal capac�t�es at sector level and how the Netherlands dealt w�th th�s. 
The absence of systemat�c �nst�tut�onal analyses (e�ther through ISOAs or jo�nt 
analyses w�th other donors) contr�butes to th�s lack of �ns�ght. In track records some 
comments on ‘capac�ty of government’ can be found, but aga�n, these comments are 
made �n very general terms, �n some cases only presented �n some key words. 
Nevertheless some f�nd�ngs can be presented below. 

In the education	sector the GoU �nd�cated �n the SWAp for the sector that capac�ty to 
manage ESIP �s a pr�or�ty. Needs for techn�cal ass�stance are formulated �n the areas 
of strateg�c plann�ng and pol�cy formulat�on, tra�n�ng of teachers and prov�s�on of 
mater�als, tra�n�ng of cadre spec�al�sts �n areas of project des�gn, appra�sal and 
�mplementat�on mon�tor�ng, project and programme evaluat�on and eff�c�ent system for 
mon�tor�ng programme �mplementat�on. The Netherlands has been �nvolved �n 
capac�ty bu�ld�ng �n the past through prov�d�ng support to the TDMS project �n the 
West N�le. Currently, however, the Netherlands does not prov�de TA �n the educat�on 
sector per se, TA �s prov�ded on as-need-ar�se-bas�s. The strengthen�ng of the MoES’ 
�mplementat�on capac�ty �s, however, on the agenda of the donor group. A l�st of 
prov�ded TA up to 2002 shows that �t �s mostly d�rected at develop�ng the human 
resources d�mens�on of �nst�tut�onal development through the fund�ng of mater�als and 
tra�n�ngs of staff (EFAG 2002). 

The 2002 Strategy Rev�ew Retreat of the EFAG concludes, however, that TA, �n 
part�cular long and med�um term TA, has been �n most cases poorly structured and 
prepared, and frequently has fa�led to transfer knowledge and capac�ty to local 
counterparts (EFAG 2002). The TA has �n mo�st cases been of a long-term nature 
(one to two years), often perform�ng l�ne funct�ons or work w�thout a counterpart. 
The Rev�ew states that the modal�ty of prov�s�on of long term TA has proven very 
�neffect�ve �n terms of bu�ld�ng capac�ty �n the educat�on sector and counterpart 
arrangements have s�mply not worked. The Rev�ew observes that the most effect�ve 
TA �n educat�on has been short �n nature and focused on fac�l�tat�ng �mprovements, 
adv�s�ng on problem solv�ng and mov�ng the reform agenda forward. Accord�ng to the 
Rev�ew, “TA rema�ns a key �nstrument for �nst�tut�onal capac�ty bu�ld�ng or augment�ng 
Government capac�ty. But the track record of TA �n Uganda and MoES �n part�cular 
has been d�smal.” 

The f�nd�ngs for the legal	sector are as follows. In track records the capac�ty of the 
government �s rated as sat�sfactory. Nevertheless, more spec�f�c stud�es �nd�cate 
weaknesses, for example, �n the area of f�nanc�al management (Delo�tte & Touche 
2002) and refer to o a far heav�er burden of work for the JLOS Secretar�at wh�ch has 
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been under-resourced, over-due development of Project Plann�ng Un�ts (PPUs) at 
�nst�tut�onal level, heavy burden of plann�ng and f�nanc�al report�ng, and a l�m�ted 
capac�ty �n apply�ng a sector level mon�tor�ng and evaluat�on system (NGC 2004). 
The Netherlands does not prov�de separate TA to the sector. In pr�nc�ple, one of the 
major rat�onales underly�ng the development of a Strateg�c Investment Plan (SIP) for 
the legal sector �s �nst�tut�onal development to strengthen the eff�c�ency and 
effect�veness of the sector �n the areas of cr�m�nal and commerc�al just�ce. 
Therew�th the SIP a�ms at �nst�tut�onal strengthen�ng of all three d�mens�ons of 
�nst�tut�onal development By prov�d�ng support the SIP, the Netherlands �n fact 
contr�butes to �nst�tut�onal development �n the sector. 

G�ven the recent start of the sector, the M�d-Term Rev�ew �s pos�t�ve about the 
developments �n government’s �mplementat�on capac�ty �n JLOS. The M�d-Term 
Rev�ew observes that processes of co-ord�nat�on, commun�cat�on and co-operat�on 
among the part�c�pat�ng JLOS �nst�tut�ons have been set �n mot�on. The establ�shment 
of a Sector Secretar�at at the M�n�stry of Just�ce has, among others, contr�buted to 
these processes. The M�d-Term Rev�ew concludes that “the processes developed �n 
the f�rst half of the �mplementat�on phase of SIP have been extremely pos�t�ve”. 
(NGC 2004:13), but also notes that “beyond encourag�ng co-ord�nat�on – J/LOS 
�nst�tut�ons needs to h�ghl�ght ev�dence of the value of a sectoral approach as a 
process of generat�ng change, and not merely as fund�ng mechan�sm”. (�b�d. p.15)). 
In th�s respect lessons could be learnt accord�ng to the Rev�ew from – the Masaka 
Cha�n L�nked In�t�at�ve - �n wh�ch successful co-operat�on and co-ord�nat�on among 
var�ous JLOS �nst�tut�ons has led to better �mplementat�on and performance. 
Th�s �n�t�at�ve was co-funded by the Netherlands. 

In the Local Governance sector the capac�ty of government has been rated as 
unsat�sfactory �n track records. The M�n�stry of Local Government �s rated as weak, as 
well as capac�t�es at d�str�ct and lower levels. But also here any spec�f�cat�on of the 
�nst�tut�onal weaknesses �s absent and ava�lable ev�dence to some extent contrad�ctory. 
For example, the results of Annual Assessments suggest that the capac�t�es of d�str�cts 
and subcount�es are sat�sfactory related to what have been asked from them. 
And f�nd�ngs by the World Bank (2003) suggest that under LGDP 1 thousands of 
projects were completed and rated sat�sfactory of h�gher, wh�ch m�ght be a further 
�nd�cat�on for the presence of adequate capac�t�es at d�str�ct and lower levels. In other 
reports, however, �nd�cat�ons can be found that there are weaknesses �n capac�ty 
pr�mar�ly relate to the plann�ng process (seen as a whole plann�ng cycle and as a 
cont�nuous process), the f�nanc�al-adm�n�strat�ve procedures, and human resource 
development (De Beus and Kwagala 2002, MoLG 2004). The Dutch support 
concentrated on the f�rst two procedures. Th�s was done through prov�d�ng Techn�cal 
Ass�stance alongs�de LGDP. TA took the form of adv�sory serv�ces, and became  
de-l�nked from f�nanc�al support to LGDP. TA has been prov�ded to d�str�cts �n Northern 
Uganda only.

The IOB Evaluat�on concludes that techn�cal ass�stance �n the Dutch a�d programme for 
local governance contr�buted to the �mprovement of human capab�l�t�es through var�ous 
types of tra�n�ng.(IOB 2003). But the study also �dent�f�es a need for a more structured 
approach to capac�ty bu�ld�ng and organ�sat�onal strengthen�ng. In add�t�on, at the t�me 
of the evaluat�on, TA prov�ded by donors to local governance was as yet not �ncluded �n 
the co-ord�nat�on efforts and consequently �n the strateg�c plans (LGDP) for local 
governance, but was separately funded. Accord�ng to the IOB Evaluat�on th�s lack of 
co-ord�nat�on has hampered capac�ty bu�ld�ng and has reduced �ts effect�veness. 
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In add�t�on, from the Jo�nt Annual Rev�ew of Decentral�sat�on 2004 (MoLG 2004) 
becomes clear that capac�ty enhancement for the sector has ma�nly taken place �n the 
f�eld of human resources development through �ntervent�ons such as re-tool�ng of 
local governments and development of gu�des, manuals and procedures on var�ous 
aspects of ocal government operat�ons, and tra�n�ng of off�c�als. However, JARD 
concludes, unt�l recently var�ous stakeholders have del�vered th�s �n a haphazard and 
uncoord�nated manner. In response to th�s the Government has developed a 
Government Capac�ty Bu�ld�ng Pol�cy that def�nes and sets the �nst�tut�onal structures 
for coord�nat�on and harmon�sat�on of capac�ty bu�ld�ng �n�t�at�ves. Th�s pol�cy should 
also lead to a more coherent Human Resource Development approach �n local 
governments. But up to now, as JARD concludes, most of the local governments have 
not custom�sed the Nat�onal Tra�n�ng Pol�cy �nto the form of a Human Resource Pol�cy. 
Th�s means that a relat�vely h�gh percentage of the staff �s out of the duty stat�on for 
prolonged per�ods, pursu�ng career development courses �n an �ncoherent manner, 
and w�thout appropr�ate arrangements to perform the�r funct�ons (MoLG 2004). 

In sum, the f�nd�ngs above lack deta�l to allow for a f�ne tuned assessment of the 
contr�but�on of the Netherlands to capac�ty bu�ld�ng. However, the f�nd�ngs do allow for 
some general observat�ons. F�rst, the f�nd�ngs seem to �nd�cate that Dutch support 
has d�rectly (through prov�d�ng TA) or �nd�rectly (through prov�d�ng sector plans w�th 
capac�ty bu�ld�ng components) contr�buted to �nst�tut�onal development. However, the 
f�nd�ngs also �nd�cate that support to capac�ty bu�ld�ng seemed to have far less 
focused on the d�mens�ons of organ�sat�onal strengthen�ng and system development. 
Also, the support was not based on a thorough analys�s of the �nst�tut�onal strengths 
and weaknesses �n the respect�ve sectors, nor has th�s been accompan�ed by a 
stakeholder analys�s of all players �n the sectors. Moreover, much of the support to 
capac�ty bu�ld�ng has been prov�ded �n a un-co-ord�nated way; co-ord�nat�on lack�ng 
among donors themselves and between donors and the Ugandan government. 
Dutch support d�d contr�bute to capac�ty bu�ld�ng, but w�th a thorough �nst�tut�onal 
analys�s, an balanced address of all three d�mens�ons of �nst�tut�onal development, 
and more co-ord�nat�on th�s support could probably have been more effect�ve. 

6.4	 Conclusions

The p�votal quest�on �n th�s chapter has been whether or not the �ntroduct�on of the 
SWAp �n Dutch development cooperat�on pol�cy has promoted Ugandan ownersh�p �n 
pol�cy formulat�on and �mplementat�on? The f�nd�ngs �n th�s chapter �nd�cate that a 
stra�ghtforward answer cannot be g�ven. The GoU has developed �ts leadersh�p of 
development pol�cy, resource allocat�on, and external ass�stance, but major 
qual�f�cat�ons have to be made. F�rstly, f�nd�ngs �n th�s chapter �nd�cate that th�s 
leadersh�p �s ma�nly vested �n the M�n�stry of F�nance, Plann�ng and Econom�c 
Development. Other m�n�str�es, local governments and non-state actors appear to 
have far less �nfluence on Ugandan pol�cy formulat�on and �mplementat�on than the 
MoFPED powerhouse. 

Secondly, the �nfluence of donors cont�nues to be substant�al �n several areas. 
The volume of donor fund�ng as proport�on of total development expend�ture and the 
r�g�d framework of PRSPs �mposed by World Bank and IMF assume substant�al 
�nfluence of donors over the shap�ng of Uganda’s nat�onal development strategy. 
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Donors also tend to have more ownersh�p �n def�n�ng performance �nd�cators (and 
related cond�t�onal�t�es) and how to mon�tor them, than was expected under the new 
a�d contracts. And effect�ve a�d coord�nat�on may very well strengthen the negot�at�ng 
power of donors towards the GoU. And at sector level has become clear that weak 
�nst�tut�onal capac�ty comb�ned w�th h�gh donor dependency can be major obstacles to 
atta�n full ownersh�p. 

What role d�d the Netherlands play �n th�s respect? As a donor the Netherlands has �n 
pr�nc�ple to a large extent done what ‘good pract�ces’ tell donors to do to promote 
ownersh�p. The Netherlands g�ves general budget support, has al�gned �ts 
programmes to the PEAP and sector �nvestment plans, makes use of Ugandan 
systems and procedures, and supports techn�cal ass�stance for capac�ty bu�ld�ng. 
In th�s way, much of the a�d management of Dutch support should be taken over by 
Ugandan counterparts. Prel�m�nary results show, however, that the latter turns out to 
be troublesome. For example, apart from a strong MoFPED, �mplementat�on and 
mon�tor�ng capac�t�es are st�ll weak �n the sectors �n wh�ch the Netherlands operate; 
results from rev�ews and evaluat�ons show some progress on capac�ty bu�ld�ng but 
supported act�v�t�es are ma�nly restr�cted to human resource development. In add�t�on, 
weak mon�tor�ng systems leave much room for donors to manoeuvre and use own 
performance �nd�cators to dec�de on releases and comm�tments. In the context of 
donor coord�nat�on, the Netherlands �s also �n the m�dst of these pract�ses.
 
How to assess ownersh�p then �n the Ugandan context? In Uganda a popular answer 
to the quest�on ‘who �s �n the dr�ver’s seat?’ �s ‘Uganda, but the car �t dr�ves �s a 
pr�vate h�re (taxi,	AL), and the donors are �n the backseat’. Once �s referred to the 
context descr�pt�on at the beg�nn�ng of th�s chapter, wh�ch outl�ned that the long-
stand�ng relat�onsh�p between donors and the one and same government has led to 
an almost symb�ot�c relat�onsh�p. In th�s context �s becomes very d�ff�cult to assess 
who owns what. In h�s survey, Am�s (2002) found three pos�t�ons �n Uganda on the 
quest�on of ownersh�p. One says that the GoU �s sett�ng the agenda and donors are 
follow�ng. A second, alternat�ve m�nor�ty v�ew �s to suggest that the d�alogue �s led by 
Ugandans but w�th�n a very well prescr�bed and �mpl�c�tly agreed framework wh�ch �s 
ult�mately determ�ned by the donor commun�ty. A th�rd v�ew �s that Uganda has no 
�ndependence and even �n the 1960s Uganda had more control over pol�cy �ssues. 

Ev�dence �n th�s chapter seems to �nd�cate that the second pos�t�on m�ght be most 
appropr�ate to descr�be the Ugandan s�tuat�on. The d�alogue �s led by the Ugandan 
author�t�es. Ugandan author�t�es take �n�t�at�ves and have a strong player and 
representat�ve �n the form of the MoFPED. But �mpl�c�tly Uganda seems to have 
agreed to play the game w�th�n the PRSP framework and �ts related �nst�tut�ons, rules 
and regulat�ons. W�th cont�nuous challenges to the �nternat�onal donor commun�ty 
though (see, for example, the un�lateral �ncreases �n defence and publ�c adm�n�strat�on 
budgets, and the uneven progress towards further democrat�zat�on and a mult�-party 
system). For Mwenda and Tangr� (2005) th�s pos�t�on would st�ll be a s�gn of strong 
ownersh�p, because the GoU del�berately dec�ded to play the game accord�ng to the 
donors’ rules. By accept�ng donors’ cond�t�ons Uganda could attract donors, and the�r 
f�nanc�al contr�but�ons could help the GoU to surv�ve pol�t�cally. Donors were more 
than eager to prov�de support, because they sought success stor�es that could be 
sold at home. In the percept�on of Mwenda the current GoU has used �ts strong 
ownersh�p to enable pol�t�cal surv�val. And th�s pol�t�cal surv�val �s a valuable asset �n 
a poor country l�ke Uganda because be�ng �n power means pr�v�leged access of 
pol�t�c�ans and c�v�l servants to scarce resources. 
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In sum, although the Netherlands �tself largely adhere to pract�ces that are supposed 
to promote ownersh�p, ser�ous quest�ons can be asked whether Dutch efforts have 
had substant�al effects on ownersh�p. It looks l�ke the strong symb�ot�c relat�on 
between the GoU and donors has created an ownersh�p balance on wh�ch both 
part�es agree, because they each seem to have suff�c�ent room to manoeuvre to be 
able to sat�sfy the�r const�tuenc�es. In such s�tuat�on and cl�mate �t may prove very 
d�ff�cult for �nd�v�dual donors w�th less pol�t�cal mot�vat�ons, l�ke probably the 
Netherlands, to promote Ugandan ownersh�p. 
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7  swaP, duTch aid, and PoverTy reducTion in uganda

Susta�nable poverty reduct�on �s the key object�ve of Dutch development pol�cy. SWAp 
has been �ntroduced �n Dutch development cooperat�on pol�cy to create the cond�t�ons 
to ach�eve th�s object�ve. In th�s chapter ava�lable ev�dence at nat�onal and sector level 
w�ll be presented to ga�n �ns�ght �nto consequences of SWAp for the poverty focus of 
Dutch ass�stance. 

7.1	 Uganda’s	development	policies	and	poverty	reduction

Uganda has about 23 m�ll�on �nhab�tants (2000), and belongs to the poorest countr�es 
�n the world, both �n econom�c and human development terms; th�s desp�te 
(�nternat�onally much accla�med) efforts to reduce poverty �n the last two decades. 
82.2% of the populat�on st�ll l�ves below one US Dollar a day, 96.4% below two US 
Dollars a day (Human Development Ind�cators 2003). The share of the poorest 20% 
�n nat�onal �ncome and consumpt�on �s 7.1% (Human Development Ind�cators 2003). 
In 2001, Uganda’s Human Development Index (HDI) value was 0.489, wh�ch ranked 
Uganda as 147th �n the l�st. But �n 1986, when the new government came to power, 
the s�tuat�on was even worse: much of the phys�cal �nfrastructure was destroyed, 
soc�al serv�ces were �n complete d�sarray, and GDP per cap�ta was about 40% lower 
than �t was �n 1971. H�gh corrupt�on and unfavourable macro-econom�c cond�t�ons 
contr�buted to a ser�ous �ncrease �n poverty. The poverty s�tuat�on was aggravated by 
the HIV/A�ds ep�dem�c, wh�ch slowly started to take �ts toll among the populat�on. 

In 1997 Uganda embarked on the road of structural adjustment pol�c�es. The economy 
took off remarkably, w�th an average growth rate of 7% �n the 1990s, ass�sted by a 
large �nflow of fore�gn a�d (see Chapter 2 �n th�s report). Wh�le macro-econom�c 
cond�t�ons gradually �mproved dur�ng the 1990s, the effect on poverty has been 
l�m�ted, and, moreover, �s h�ghly contested �n l�terature on the subject (see for 
overv�ew Sh�nyekwa and Taylor 2003). Notably several soc�al welfare �nd�cators 
deter�orated, such as l�fe expectancy, �nfant mortal�ty and malnutr�t�on. Some 
�mprovements �n soc�al development have been ach�eved: �ll�teracy and school 
enrolment �mproved and a substant�ally h�gher proport�on of the rural populat�on got 
access to clean dr�nk�ng water (Op�o, 1997; Re�nn�ka and Coll�er, 2001).
 
Some other recent stud�es show that although �n the per�od 1992-2000 the 
percentage of the populat�on l�v�ng below the poverty l�ne decl�ned from 56% to 35%, 
the f�gures d�ffer sharply for soc�al groups and geograph�cal areas. Poverty rates 
halved among cash crop farmers (coffee growers thanks to boom�ng coffee pr�ces; 
commerc�al farmers comb�n�ng cash crop w�th l�vestock), among government 
employees (notably �n c�v�l serv�ce, defence, health and educat�on sectors), and 
among traders (Appleton 2001; Ell�s (2001). Poverty reduct�on has been much less 
(approx�mately a quarter) among the poorest rural households wh�ch �nclude 
households engaged �n food agr�culture �n areas w�th poor �nfrastructure, �n seasonal 
wage labour, and households depend�ng on rem�ttances. Poverty reduct�on d�d also 
much less reach vulnerable groups l�ke ch�ldren, d�sabled, elderly and w�dows 
(M�jumb� and Ok�d� 2001). In sum, wh�le poverty was reduced �n the1990s, th�s was 
ma�nly among urban groups and among those households �n rural areas that do not 
belong to the poorest strata. Th�s, �n turn, has �ncreased �nequal�ty �n Uganda. 
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There are also substant�al d�fferences �n poverty reduct�on among d�str�cts. In the 
Northern D�str�cts and some of the Eastern D�str�cts hardly any poverty reduct�on has 
been ach�eved �n the 1990s, ma�nly due to c�v�l str�fe and terror. Poverty reduct�on has 
been h�ghest �n the Central and Western D�str�cts, partly due to better natural 
resources and phys�cal �nfrastructure, but allegedly also because of a more favourable 
allocat�on of publ�c �nvestment, �n order to ga�n and preserve pol�t�cal support. 
These allegat�ons have not been supported by closer analys�s of government 
allocat�ons and monetary flows. 

In 1997, poverty reduct�on became the central object�ve of nat�onal and sector 
development pol�c�es. As outl�ned �n prev�ous sect�ons, Uganda’s Poverty Erad�cat�on 
Act�on Plan (PEAP) was endorsed as PRSP �n 2000 and therew�th Uganda qual�f�ed 
for the HIPC In�t�at�ve. The r�ng-fenced Poverty Act�on Fund was set up to channel 
donor and government resources towards programmes def�ned as relevant for poverty 
reduct�on. S�nce �ts �ntroduct�on the Poverty Act�on Fund has seen a doubl�ng of the 
share of total Ugandan government expend�tures on programmes now def�ned as 
relevant for poverty reduct�on, from 17% �n 1997/1998 to 37% �n 2003/2004. 
Throughout these years all relevant expend�ture categor�es have rece�ved �ncreases �n 
the resources allocated to them (World Bank 2003).The target of PEAP �s to reduce 
the proport�on of populat�on l�v�ng �n poverty to 10% �n 2017. 

F�rst f�gures suggest, however, that a sl�ghtly oppos�te trend �s emerg�ng. Econom�c 
growth �s st�ll robust (4.5%), but less than �n the successful 1990s, and �nsuff�c�ent to 
reach the PEAP goals. The Household Survey 2002/2003 revealed that poverty has 
�ncreased aga�n from 34% to 38%. And �n the PRSP Annual Progress Report �t �s 
concluded that poverty programmes have up to now not lead to welfare �mprovements 
for the poor and a more equal d�str�but�on of �ncome (IMF 2003). The report also 
�nd�cates that the s�gn�f�cant d�spar�t�es �n �ncome and soc�o-econom�c welfare st�ll 
ex�st, part�cularly between the rural and urban areas (90% of the poverty contr�buted 
by rural households), and the Northern reg�on and the rest of the country. Moreover, 
the Plan for the Modern�sat�on of Agr�culture (PMA) presented �n 1998 and meant to 
address rural poverty and �nequal�t�es, has been �neffect�ve due to lack of clar�ty 
about �nst�tut�onal relat�onsh�ps and the resources needed for carry�ng out �dent�f�ed 
pr�or�t�es (IMF 2003). In the area of human development access to educat�on, health, 
and water and san�tat�on has cont�nued to �mprove, although the qual�ty of serv�ces 
rema�ns unsat�sfactory, and problems w�th stagnant �nfant, ch�ld and maternal 
mortal�ty rates cont�nue under cond�t�ons of h�gh fert�l�ty. An add�t�onal area of 
concern �s the recent ev�dence of stagnat�on of HIV/AIDS prevalence rates after a 
decade-long downward trend. 

In sum, the 1990s p�cture of effect�ve poverty allev�at�on has become less rosy after 
the �ntroduct�on of the PRSP at the start of the new m�llenn�um. Several country-
spec�f�c constra�nts to effect�ve pro-poor pol�c�es and poverty reduct�on �nclude low 
and decl�n�ng revenue collect�on, h�gh dependence on fore�gn a�d, less prudent 
management of nat�onal resources (corrupt�on, r�s�ng f�scal def�c�ts, weak mon�tor�ng 
and aud�t�ng capac�t�es), and a stagnat�on �n pro-poor expend�tures because sh�ft�ng 
pr�or�t�es towards defence and publ�c adm�n�strat�on sectors. Moreover, there �s a 
strong emphas�s on soc�al development �n pro-poor publ�c expend�tures and far less 
on product�ve sectors (also because of earmark�ng by donors). Pr�vate sector 
�nvestment rema�ns low (currently around 16% of GDP), due to �nadequate systems 
of commerc�al d�spute settlement, corrupt�on, a weak f�nanc�al system, def�c�enc�es 
�n phys�cal �nfrastructure, and the lack of the negot�at�ng sk�lls of the government, 
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�n part�cular when deal�ng w�th �nternat�onal market access. And last but not least, the 
unresolved confl�ct �n the North cont�nues to �mpede effect�ve poverty reduct�on �n th�s 
reg�on and �ncreases the d�chotomy between the North and the rest of the country. 

7.2	 SWAp’s	and	conditions	for	poverty	reduction

In Uganda the sector-w�de approach has been an �ntr�ns�c part of the poverty 
erad�cat�on act�on plan (PEAP). The plan has been an �ncent�ve to formulate sector 
pol�c�es, strateg�es and f�nanc�ng plans (see Chapter 2). Dur�ng the last e�ght years, 
Uganda has developed several SWAps and sector plans. In th�s sect�on the focus �s 
on those SWAps and sector plans that have been supported by the Netherlands: 
ESIP (educat�on), LGDP I and II (local governance), and a Sector Investment Plan 
(SIP) for the Just�ce, Law and Order sector (J/LOS). The focus �s on the effects of 
these plans and the�r consequences for poverty reduct�on. 

Education	
The pr�or�t�es of the GoU �n the educat�onal sector before and �n ESIP have always 
been on bas�c educat�on. In order to boost bas�c educat�on for all, the government 
announced �n 1996 the Un�versal Pr�mary Educat�on (UPE) �n�t�at�ve: free educat�on 
for up to four ch�ldren per fam�ly plus all orphans. It was st�pulated that at last two of 
the four should be g�rls, �f a fam�ly has g�rls of that age. The pol�cy was �mplemented 
from January 1997 and free access was extended later to all ch�ldren. In the f�rst year, 
enrolments doubled to reach 5.3 m�ll�on pup�ls, a net enrolment rate of 91% w�th 47% 
of the pup�ls be�ng g�rls (Seel and Gabbard 2000). The 1999 Headcount shows a 
further �ncrease of enrolments to over 6 m�ll�on, w�th 48 % of the pup�ls be�ng g�rls 
(�d.) Th�s �ncrease �n enrolment caused major problems for the sector: over-crowded 
classrooms, �nsuff�c�ent learn�ng mater�als, l�m�ted teacher supply and �nadequate 
qual�f�cat�ons, poor teacher mot�vat�on, �nab�l�ty to meet the �ncreased demand for 
secondary educat�on and overall fund�ng gaps ((IHSD 2003). The UPE pol�cy also 
necess�tated rap�d act�on on strengthen�ng sector management, f�nanc�ng and 
accountab�l�ty to ma�nta�n the h�gher enrolments and protect and enhance educat�onal 
qual�ty. 

The sector programme ESIP was developed as a d�rect response to the dramat�c 
effects of the UPE pol�cy. The ma�n emphas�s of ESIP has been on ach�ev�ng UPE. 
30 % of the government’s budget was reserved for ESIP dur�ng f�ve years, of wh�ch 
66 % was reserved for pr�mary educat�on and r�ng-fenced through the Poverty Act�on 
Fund (PAF). In ESIP 1 the follow�ng pr�or�t�es over the plann�ng per�od were �dent�f�ed: 
(1) to make s�gn�f�cant and permanent ga�ns �n ach�ev�ng un�versal access to 
educat�on through fac�l�t�es expans�on, eff�c�ency measures, �mprov�ng access to post-
pr�mary vocat�onal sk�lls programmes and to h�gher educat�on, (2) to enhance qual�ty 
and relevance of �nstruct�on by �mprov�ng the supply and qual�ty of pr�mary textbooks, 
teacher tra�n�ng, and ra�s�ng the qual�ty and profess�onal standards for h�gher 
educat�on, (3) to bu�ld the capac�ty of schools, commun�t�es, d�str�cts and central 
government to plan, del�ver, and assure qual�ty of educat�on serv�ce del�very at 
pr�mary and secondary levels, by act�v�t�es d�rected at organ�sat�onal and human 
capac�t�es strengthen�ng, and (4) �mprove strateg�c plann�ng and programm�ng by 
capac�ty bu�ld�ng and tra�n�ng. 

A m�d-term rev�ew of ESIP and a Jo�nt Evaluat�on of External Support to Bas�c 
Educat�on were publ�shed �n 2003 (Government of Uganda 2003, Jo�nt Evaluat�on 
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2003). Both stud�es conclude that jo�nt efforts by donors and the Government of 
Uganda (GoU) have led to a s�gn�f�cant �ncrease �n access to pr�mary school�ng: 
enrolment �ncreased from 2.9 m�ll�on ch�ldren �n 1996 to 7.3 m�ll�on �n 2002. 
Currently, the net enrolment �n pr�mary educat�on �s 86% (RNE 2005). Pup�l/classroom 
rat�o for Government pr�mary schools �mproved from 106:1 �n 2000 to 94:1 �n 2003. 
The pup�l/teacher rat�o �mproved from 65:1 �n 2000 to 54:1 �n 2002 (IMF 2003). 
Results from track�ng stud�es �n 2003 suggest that 90% of budgeted expend�ture �s 
now reach�ng schools, compared to 25% three years earl�er (IHDS 2003). 

However, as prel�m�nary data from the Uganda Nat�onal Exam�nat�ons Board suggest, 
the qual�ty of educat�on �s poor. Th�s �s conf�rmed by anecdotal reports. Many ch�ldren 
leave school w�thout master�ng key competenc�es of l�teracy and numeracy. 
The retent�on rate to P7 (complet�on rate) �s st�ll very low, espec�ally among g�rls, 
and there are h�gh repet�t�on rates. Key causes ment�oned by the Board are money 
problems, lack of �nterest, labour of ch�ldren �n rural households needed dur�ng peaks 
�n agr�culture, fa�led exams, and early marr�age and pregnancy of g�rls. In add�t�on, 
there seems to be a substant�al underut�l�sat�on of scarce resources and cr�t�cal 
�nputs; pup�l textbooks procured over the years rema�n �n pr�st�ne cond�t�on �n school 
cupboards. And wh�le thousands of pr�mary teachers have been recru�ted, teacher 
absentee�sm �s rampant because of a dysfunct�onal school �nspectorate department. 
Very h�gh teacher attr�t�on rates and the ravages of HIV/AIDS aggravate the teacher 
shortage. These phenomena of teacher shortage and �nadequate phys�cal fac�l�t�es 
are most ser�ous �n remote rural areas w�th a h�gh �nc�dence of poor households 
(IMF 2003).

In terms of poverty reduct�on ESIP has contr�buted by �mprov�ng the access to 
pr�mary educat�on. More boys and g�rls than ever enrolled �n pr�mary educat�on, and 
th�s as such can be looked upon as an �mprovement �n human development. 
Free pr�mary educat�on contr�buted to lower the f�nanc�al burden for parents Other 
costs are st�ll we�gh�ng heav�ly on parents, for �nstance, expend�tures on school 
un�forms, school repa�rs, transport, and so on. Accord�ng to the PRSP Progress 
report 2003, many parents fa�l to send and ma�nta�n the�r ch�ldren �n school due to the 
large number of ch�ldren �n the household and weak commun�ty mob�l�sat�on �n the 
ESIP programmes, wh�le those parents who try only select boys at the expense of 
g�rls (IMF 2003). The conclus�ons from the Jo�nt Evaluat�on and the M�d-Term Rev�ew 
seem to suggest that ESIP could have been more effect�ve �n terms of poverty 
reduct�on �f part�es �nvolved �n �ts �mplementat�on would have focused less on access 
to and more on qual�ty �mprovement �n bas�c educat�on. 

Local	Governance
The Local Government Development Programme (LGDP) �s a nat�on-w�de sector 
�nvestment plan developed by the Ugandan author�t�es �n consultat�on w�th the World 
Bank. It has been des�gned to devolve the development budget and decentral�se bas�c 
publ�c serv�ces to Local Governments, wh�le at the same t�me �mprov�ng the 
performance of the lower government level and f�nanc�al procedures between Central 
and Local Governments. The development object�ve was to �mprove �nst�tut�onal 
performance for susta�nable, decentral�zed serv�ce del�very. Bas�cally donor support to 
the LG sector was and st�ll �s meant for capac�ty bu�ld�ng purposes �n order to fac�l�tate 
the decentral�zat�on process and therew�th �mprove serv�ces del�very at d�str�ct and 
local levels.
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The government made an assessment of the results of the programme’s f�rst phase 
(LGDP 1) dur�ng wh�ch a total of 4745 projects were completed and 86-88% of these 
projects were rated as sat�sfactory or h�gher by the respect�ve local governments 
(World Bank 2003). The projects created much employment �n the d�str�cts, also for 
women. The part�c�pat�on of female workers on average var�ed between 17-24% of 
the total person days (World Bank 2003). The sectors supported corresponded w�th 
the Nat�onal Programme Pr�or�ty Areas, namely educat�on (30%), roads (25%), health 
(10%), san�tat�on/dra�nage (10%), and water (14%). In add�t�on, techn�cal back-up 
support has been extended from the centre to Local Governments �n the area of 
plann�ng, f�nanc�al management procurement, aud�t�ng, and contract management. 
Th�s led to marked �mprovements �n t�mely subm�ss�on of plans and accounts, and 
consequently, to a reduct�on of delays �n budget releases to d�str�cts. 

W�th regard to the effects of LGDP 1 on poverty reduct�on the conclus�on was that: 
through the above projects �n LGDP there has been an �ncrease to phys�cal serv�ces 
that contr�bute to poverty reduct�on, but the qual�ty of serv�ces needs a lot of 
�mprovement. The PRSP Progress Report (GoU/IMF 2003) sees the marked 
�mprovements �n management as a favourable development for the poor �n local 
commun�t�es. Earl�er part�c�patory poverty assessments revealed that the poor had 
been den�ed the opportun�ty to part�c�pate �n the cho�ce of �nvestment projects on the 
grounds that the late arr�val of funds made broad consultat�on on the�r use 
�mposs�ble. Also the prov�s�on of employment to female workers can be assessed 
pos�t�ve �n the context of poverty reduct�on. 

The d�rect relat�on between PRSP, decentral�sat�on and poverty reduct�on �n Uganda 
�s, however, contested (see Government of Uganda 2004). In th�s respect, Gra�g and 
Porter (2003) conclude for Uganda that under PAF local governments have 
�ncreas�ngly become local �mplementers of nat�onal sector programmes, wh�ch 
underm�nes the cope, role and just�f�cat�on of decentral�zed locally-accountable 
serv�ce prov�s�on. In th�s process local governments �ncreas�ngly tend to focus on 
upward accountab�l�ty to the central government �nstead of downward accountab�l�ty 
to the benef�c�ar�es. Th�s focus tends to d�stract local governments from engagement 
�n and comm�tment to local man�festat�ons of poverty and loose s�ght on the effects of 
SWAps on local man�festat�ons of poverty. If local governments are unable to send 
strong s�gnals to the central government about the effects and �mpacts of sectoral 
frameworks, these frameworks are l�kely to �mpact d�srupt�vely. Equally, �f no spec�al 
arrangements are made, more marg�nal�sed groups are not automat�cally catered for 
�n democrat�c processes. Through the F�scal Decentral�sat�on Strategy and �n 
programmes l�ke LDGP 1 some of the above shortcom�ngs that ex�st w�th�n PAF have 
been countered but there �s l�ttle ev�dence ava�lable how and to what extent. 

Justice,	Law	and	Order	
The Strateg�c Investment Plan for the legal sector was launched �n 2001 and covers 
the per�od 2001-2006. It a�ms at a co-ord�nated sector-w�de reform pol�cy of the 
adm�n�strat�on of just�ce �n Uganda. The purpose of the programme �s to promote rule 
of the rule of law, �ncrease publ�c conf�dence �n the just�ce system and enhance the 
ab�l�ty of the pr�vate sector to enforce commerc�al contracts. The SIP conta�ns two 
ma�n programmes: the Cr�m�nal Just�ce Reform Programme and the Commerc�al 
Just�ce Reform Programme. Areas of �ntervent�on �n The Cr�m�nal Just�ce reform 
�ncluded legal serv�ces, adm�n�strat�on of just�ce, law reform, and c�v�c and legal 
educat�on. Areas of �ntervent�on �n the Commerc�al sector �ncluded the commerc�al 
courts, commerc�al reg�str�es, commerc�al laws and commerc�al lawyers. W�th�n th�s 
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context �t focuses on �mprov�ng the access to just�ce, the eff�c�ency and effect�veness 
of the sector, and the qual�ty of just�ce. 

The M�d-Term Rev�ew (NCG 2004), conducted by a team of �ndependent consultants, 
�s very general about the results of the Plan. It cons�ders as �ts central success the 
establ�shment of what �s called the three C’s: the hab�t of �ncreased co-ord�nat�on, 
commun�cat�on and co-operat�on through spec�f�c mechan�sms. An assessment of 
progress �n terms of �mpact �s cons�dered premature g�ven the short per�od s�nce the 
start of �mplementat�on for key parts of the SIP, and the lack of an adequate 
mon�tor�ng and evaluat�on system for the sector. St�ll, some movement from output to 
�mpact �s observed, espec�ally from the Masaka Cha�n L�nked project, a p�lot project to 
�mprove the eff�c�ency and effect�veness of the Cr�m�nal Just�ce System �n Masaka 
d�str�ct. For example, a reduct�on of stay on remand from 24 months to 15 months, 
and from 5-7 for cap�tal offences to 2-3 years, �ncreas�ng trend of arrest based on 
ev�dence, reduct�on of numbers of lost f�les between DPP and Pol�ce, and faster 
d�sposal of petty cr�mes at local level and commerc�al d�sputes �n the Commerc�al 
Court. The D�rectorate for Publ�c Prosecut�ons recorded a quant�tat�ve and qual�tat�ve 
�ncrease �n the prosecut�on of cases.

Although there are good reasons to assume that strengthen�ng of the legal sector w�ll 
benef�t poverty reduct�on �n the long run, there are st�ll major constra�nts to real�ze th�s 
potent�al. The M�d-Term Rev�ew concludes that the �mplementat�on of the reform 
programme has been largely led by �nst�tut�onal rather than sector �mplementat�on of 
the reform programme and there �s l�m�ted sector-w�de mon�tor�ng of �mpact, �nclud�ng 
the contr�but�on to poverty reduct�on. Bes�des that the sector rema�ns plagued by 
f�nanc�al and human resources constra�nts and unt�mely releases that hamper 
�mproved access to just�ce, effect�ve plann�ng and ma�ntenance of law and order. 
Although the budget outturn has been well over 100%, th�s �s due to the fact that 
m�l�t�as and local defence un�ts are pa�d out of the budget of the M�n�stry of Internal 
Affa�rs (and not Defence) and overspend�ng on court awards and compensat�ons. 
Corrupt�on, also w�th�n the legal sector has an �mpact on access to just�ce and pr�vate 
sector development �n Uganda. The M�d-Term Rev�ew observes that that there �s a 
th�n l�ne between the legal and the secur�ty sector, wh�ch could lead to b�gger budget 
d�stort�ons �n the run-up to the elect�ons �n 2006. In add�t�on, recent Sem�-annual 
Rev�ews have concluded that l�ttle progress has been made �n the capac�ty bu�ld�ng of 
f�nanc�al management, organ�sat�onal development and strateg�c plann�ng to ensure 
the susta�nab�l�ty of the reform progress. 

Up to now, there �s l�ttle �nformat�on on effects and �mpact of the �nvestment plan �n 
relat�on to poverty reduct�on, wh�ch �s related to the recent start of the sector plan and 
�ts hypothet�cal l�nk w�th poverty reduct�on. The Rev�ew concludes that some of the 
results have been benef�c�al for the poor �n Uganda, but fa�ls to �nd�cate how and 
wh�ch strata among the poor. The PRSP Progress Report 2003 refers to the lower�ng 
of costs of the adm�n�strat�on of just�ce’ (IMF 2003). Currently, as shown by the 
Cr�m�nal Just�ce Basel�ne Survey, these costs are a f�nanc�al barr�er to the poor, 
women �n part�cular. 
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7.3	 Dutch	aid	and	SWAp

In the late 1990s (1996-1999) the Dutch a�d programme for Uganda cons�sted on the 
one hand (on average 43.8%) of budget support meant for debt rel�ef and later on the 
Poverty Act�on Fund (PAF), and on the other hand projects and programmes support, 
ma�nly �n the areas of econom�c and rural development (25.3%) and educat�on (13.0%) 
(see also Chapter 3). When SWAp was �ntroduced, Dutch support �ncreas�ngly 
concentrated on educat�on, local governance and the legal sector (see Chapter 4). 

Education
In accordance w�th Dutch development cooperat�on pr�or�t�es, the Netherlands focused 
on bas�c educat�on, wh�ch co�nc�ded w�th those of the GoU. Generally, adequate 
access to bas�c educat�on �s seen as a ma�n contr�but�ng factor to reduce poverty. 
The Netherlands gave support to several projects and programmes �n selected 
reg�ons �n the North: West N�le, Sorot� and L�ra, wh�ch belong to the poorest reg�ons 
of Uganda. Some of the Dutch supported projects exclus�vely targeted vulnerable and 
poorer groups l�ke �ll�terate women and ch�ldren �n rehab�l�tat�on zones. The evaluat�on 
of 1998 (Kal�balla et al.) ment�oned output �n the areas of classroom construct�on, 
prov�s�on of furn�ture, prov�s�on of scholast�c mater�als and support to D�str�ct 
Educat�on Off�ces. Commun�ty mob�l�sat�on and part�c�pat�on were part of the 
programmes, to create a sense of ownersh�p, and several of the Dutch supported 
programmes succeeded �n th�s m�ss�on. The evaluat�on, however, also presents 
ev�dence on the h�gh emphas�s w�th�n expend�tures on management and capac�ty 
bu�ld�ng at the expense of expend�tures on d�rect educat�on needs. Furthermore, 
accountab�l�ty and susta�nab�l�ty showed to be a problem �n most of the programmes. 

Support to the nat�onw�de Teacher Development and Management Systems (TDMS) 
Programme, wh�ch started �n 1993, was another part of Dutch support to educat�on. 
An evaluat�on of TDMS �n 2000 (MoES 2000) observed �mportant ga�ns part�cularly �n 
the area of teacher tra�n�ng and book supply. The evaluat�on concludes that the rate 
of atta�nment of several quant�tat�ve targets was commendable: a major�ty of teachers 
and head-teachers were tra�ned, 73 percent of Refresher Courses were held, and 
over 13.000 volunteers were tra�ned. In add�t�on, new bu�ld�ngs have been set up, 
enhanced transport fac�l�t�es were created, and off�ce and other equ�pment, course 
books, read�ng mater�als and other �nstruct�onal mater�als were del�vered. 
Accord�ng to the evaluat�on, TDMS rad�cally transformed the funct�on of Pr�mary 
Teachers Colleges. And although the evaluat�on refers to problemat�c capac�ty 
bu�ld�ng �n f�nanc�al management and record keep�ng at college level and �n schools, 
cost effect�veness �s assessed pos�t�vely. However, later m�d-term rev�ews of the for 
the educat�on sector programme ESIP, �n wh�ch TDMS has been �ntegrated, revealed 
that TDMS was expens�vely des�gned but up to now rema�ns largely unut�l�sed. 

When ESIP was launched, the Netherlands dec�ded to sh�ft gradually to budget 
support as fund�ng modal�ty. Th�s caused two major changes �n poverty focus �n the 
Dutch support to educat�on compared to the prev�ous per�od of the project modal�ty. 
F�rstly, there has been a change �n target groups, wh�ch �s h�ghly related to the way �n 
wh�ch the sector programme was �mplemented. Wh�lst the ma�n object�ve was to 
�mprove access to and qual�ty of bas�c educat�on �n Uganda, �n pract�se the sector 
programme turned out to be a framework to �mplement the pol�cy of un�versal pr�mary 
educat�on, that �s, to �ncrease access to pr�mary school�ng. Other areas of bas�c 
educat�on that may be �mportant for espec�ally the poor l�ke alternat�ve bas�c 
educat�on, early ch�ldhood educat�on, educat�on for ch�ldren �n rehab�l�tat�on zones, 



62

and Funct�onal Adult L�teracy (FAL) were largely �gnored. Instead, these areas have 
usually been supported through project modal�t�es (Jo�nt Evaluat�on for Bas�c 
Educat�on). All Dutch support for educat�on, however, went to the sector programme, 
wh�ch means sh�ft away from support to poorer women and ch�ldren �n d�ff�cult 
c�rcumstances (l�ke those l�v�ng �n rehab�l�tat�on zones). Secondly, the sector 
programme ESIP �s a nat�on-w�de programme, and through support�ng �t the focus �n 
Dutch support on the relat�ve poor Northern d�str�cts has been lost. 

Local	governance
The general object�ve of the �nvolvement of the Netherlands �n the sector �n the 1990s 
was to �mprove l�v�ng cond�t�ons of the (poor) populat�on through susta�nable 
econom�c growth and access�ble soc�als serv�ces. Act�v�t�es �ncluded susta�nable 
�mprovements �n agr�culture (�nclud�ng market�ng), educat�on, health, rural road 
rehab�l�tat�on, gender and env�ronment, capac�ty bu�ld�ng of Local Government, and 
tra�n�ng and �nvolvement of NGOs, churches and farmers’ groups. Th�s support was 
exclus�vely d�rected to programmes and projects �n the Northern D�str�cts of Uganda, 
�n part�cular the West N�le, L�ra and Sorot� reg�ons. In the latter two reg�ons support 
was �n the form of D�str�ct Rural Development Programmes. 

In 1998 the DRDPs �n L�ra and Sorot� were evaluated (Mutsaers et al. 1998, c�ted �n 
IOB 2003). The evaluat�on was pos�t�ve about ach�evements w�th respects to the 
DRDPs’ goal of �mprov�ng l�v�ng cond�t�ons of poor people. In short t�me the 
necessary rehab�l�tat�on had show s�gn�f�cant progress and w�th much part�c�pat�on by 
local commun�t�es. Schools, cl�n�cs, water suppl�es and rural roads had been 
reconstructed (�f not all techn�cally perfect for lack of superv�s�on). Farmers had been 
ass�sted to restock the�r herds w�th the help of a cred�t scheme, some co-operat�ves 
were rev�ved, and these and other useful m�cro-projects contr�buted to more rural 
act�v�t�es and agr�cultural �mprovements. Th�s also resulted �n an �ncrease �n food 
secur�ty of the populat�on. However, the act�v�t�es �n the f�eld of local governance had 
been much less successful. The d�str�ct adm�n�strat�on had not been strengthened, 
and plann�ng and budget�ng of Dutch support was st�ll more or less parallel to regular 
government procedures. 

In 1999, three major components (Commun�ty Act�on Plan CAP, Women and 
Empowerment Programme WEP, and Arua Capac�ty Bu�ld�ng Programme ACBP) �n 
West N�le were subject of an external evaluat�on, wh�ch was qu�te pos�t�ve �n �ts 
conclus�ons (Helms�ng et al. 1999, c�ted �n IOB 2003). CAP, then cover�ng four 
d�str�cts, had reached one-f�fth of the area populat�on and �t cooperated w�th 200 
commun�t�es. There were �nd�cat�ons that l�v�ng cond�t�ons and self-rel�ance of the 
one-f�rth of the populat�on had �mproved. The evaluat�on concluded, however, that 
CAP had been more successful �n rehab�l�tat�ng bas�c soc�al serv�ces than promot�ng 
�ncome-generat�ng act�v�t�es �n the agr�cultural sector through �nput prov�s�on, 
process�ng and market�ng. The WEP had also been qu�te successful, tra�n�ng and 
educat�ng 2000 women and sett�ng up centres for women’s act�v�t�es. However, �t was 
too early then to speak of any susta�nable effects. The ACBP had tra�ned many 
counc�llors and Local Government staff at d�str�ct and sub-county level, �n all about 
4000 persons. 

The new phase of support of (by then n�ne) d�str�ct development programmes �n West 
N�le and the L�ra/Sorot� area for the per�od 2000-2003 co�nc�ded w�th the �ntroduct�on 
of SWAp �n Dutch development co-operat�on pol�cy. Some major sh�fts took place. 
F�rstly and �n l�ne w�th the recommendat�ons of the DRDP evaluat�ons, the focus of 
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Dutch support sh�fted from rural development to the strengthen�ng of local 
governance. Secondly, the modal�t�es through wh�ch support was prov�ded changed. 
Local Governments were made full respons�ble for the DRDPs, and �n�t�ally support to 
the n�ne d�str�cts was channelled through the Poverty Act�on Fund. From m�d-2001 
onwards, however, the Netherlands dec�ded to g�ve support though sector budget 
support to the nat�onal LGDP. 

Both sh�fts had consequences for the poverty d�mens�ons addressed by Dutch a�d. 
The dec�s�on to support LGDP sh�fted the focus of the supported act�v�t�es from 
product�on and �ncome promot�on towards the bu�ld up of soc�al �nfrastructure 
(educat�on, health, water/san�tat�on). Through th�s sh�ft there was less focus on the 
econom�c d�mens�on of rural development, though support to the agr�cultural sector 
was cont�nued through two programmes (NAADS and TESO). 

The sh�ft to support to local governance has also made local governments the ma�n 
target group of the programme; th�s ra�ses quest�ons on whether and to what extent 
the end-users, �nclud�ng poor people �n rural areas, who used to part�c�pate �n 
prev�ous Dutch supported programmes, stay �n s�ght? IOB (2003) concludes that 
Dutch supported programmes have promoted part�c�pat�on of local groups and has 
�mproved downward accountab�l�ty, but th�s conclus�on refers to Dutch a�d to the 
earl�er n�ne d�str�ct programmes. The IOB report states that LGDP has the potent�al 
but th�s st�ll have to be real�sed �n pract�se. LDGP object�ves �nclude enhanc�ng 
part�c�patory development, through a reward and penalty system �nclud�ng local 
contr�but�ons to development through local taxat�on (10 percent co-fund�ng). 
The LDGP 1 evaluat�on has shown that 65 percent of the budget of d�str�cts �s 
transferred to sub-count�es, wh�ch �s near ‘grass roots’ level. 

Also the sh�ft to sector budget support to the nat�onal LGDP has had consequences 
for the poverty focus of the Dutch a�d. In Uganda the allocat�on of funds for serv�ce 
del�very �s not related to poverty or other qual�tat�ve �nd�cators but on a comb�nat�on 
of populat�on and surface area. By choos�ng for LGDP, the Netherlands Embassy 
abandoned �ts spec�f�c �nterest for the underpr�v�leged Northern Uganda (Koelstra 
2003). The embassy took th�s dec�s�on �n expectat�on of changes �n LGDP 2, �n wh�ch 
a more poverty spec�f�c d�str�but�on should be appl�ed. It �s, however, not clear whether 
th�s has already mater�al�zed. 

The	legal	sector	(Justice,	law	and	order)
In the pre-SWAp per�od Dutch a�d to the legal sector was d�rected towards the 
D�rectorate of Publ�c Prosecut�ons (DPP), and the Cha�n L�nked Masaka Cr�m�nal 
Just�ce System. The latter enta�ls a mult�-donor project at d�str�ct level hav�ng as �ts 
ma�n object�ve to test the poss�b�l�t�es for �mprov�ng the effect�veness and eff�c�ency of 
the cr�m�nal just�ce system. If successful, �t could become a model for other areas. 
S�nce 2001 both projects form an �ntegral part of the Strateg�c Investment Plan (SIP) 
for the legal sector. S�nce then, the RNE supports the Plan, f�rst through basket 
fund�ng and s�nce 2003 through general budget support w�th a not�onal earmark�ng for 
the sector 

Poverty �s addressed at best only �nd�rectly. There are good reasons to assume that 
�mprovements �n the cr�m�nal and commerc�al just�ce system w�ll have benef�c�al 
effects for the poor �n the long run. In base l�ne surveys among the poor �n Uganda, 
secur�ty and just�ce related problems are ranked h�ghly. But the poverty focus of the 
�nvestment plan �tself �s low. Its focus �s on capac�ty bu�ld�ng and �mprov�ng 
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effect�veness and eff�c�ency of the part�c�pat�ng �nst�tut�ons. In recent years, the 
Netherlands took the lead �n advocat�ng the �mportance of strengthen�ng the legal 
sector for atta�n�ng poverty reduct�on. Recently, the GoU has rewarded these efforts: 
the major programmes on cr�m�nal and commerc�al just�ce have been �ncluded �n the 
Poverty Act�on Fund, wh�ch means that the GoU accepts the �mportance for poverty 
reduct�on and that these programmes are protected aga�nst budget cuts. 

7.4	 Assessment	and	conclusions

Pr�or to the �ntroduct�on of the SWAp �n Dutch development cooperat�on pol�cy, the 
RNE’s �ntervent�ons focused pr�mar�ly on poor reg�ons (Northern Uganda) and poor 
people (women, ch�ldren, rural populat�on). Now, the strategy �s to support central 
government pol�c�es: the SWAps for Educat�on and the legal sector, and a nat�onw�de 
sector plan for Local Governance. Th�s sh�ft had several consequences for the 
�nvolvement w�th poverty reduct�on. F�rst, the focus on the poor reg�ons of Uganda 
has d�m�n�shed. By support�ng nat�onal programmes, Northern Uganda – be�ng the 
poorest reg�on �n Uganda - �s no longer a pr�or�ty area �n Dutch development co-
operat�on. Secondly, the focus on spec�f�c poor and vulnerable groups �n the reg�onal 
sett�ng, l�ke has been the case �n the pre-SWAp educat�on and rural development 
programmes, has become less clear. Th�rdly, support to programmes d�rected at the 
creat�on of product�ve employment and �nvestment, generally st�ll cons�dered the ma�n 
motor beh�nd successful poverty reduct�on, was reduced and sh�fted to soc�al 
development programmes. And fourthly, the �nvolvement w�th poverty reduct�on has 
become more dependent on the w�ll�ngness and capab�l�ty of central and local 
governments to �mplement pro-poor pol�c�es and spend�ng. 

The quest�on �s whether these sh�fts because of the �ntroduct�on of SWAp created 
better cond�t�ons for poverty reduct�on, then? Some prel�m�nary answers can be 
presented on base of th�s evaluat�on. In general, nat�onal f�gures suggest that the 
steady decl�ne �n the number of poor �n Uganda dur�ng the late 1990s and early 
2000s has been reversed �n recent years. A slow r�se �n the number of the poor can 
be observed aga�n �n recent years. 

At sector level, as shown �n th�s chapter, and for the sectors �n wh�ch the Netherlands 
�s act�ve, some results of the educat�on and local governance sector �n terms of 
poverty reduct�on can be made v�s�ble, though many of these results are �n the area 
of quant�t�es and not qual�t�es. For the legal sector pos�t�ve effects on poverty 
reduct�on have not been made v�s�ble, although the relat�vely recent start of the 
programmes should be taken �nto account. Whether or not results w�ll susta�n and a 
long term �mpact on poverty reduct�on can be real�zed rema�ns to be seen. In Uganda, 
�t appears that several obstacles stand �n the way of the government be�ng the 
effect�ve dr�v�ng force beh�nd poverty reduct�on. 

F�rst, although there �s adequate �nst�tut�onal capac�ty at the M�n�stry of F�nance and 
Econom�c Development, other l�ne m�n�str�es and local governments are �nst�tut�onally 
st�ll rather weak to des�gn and �mplement pro-poor pol�c�es. Secondly, corrupt�on at all 
levels of government h�nders the eff�c�ency and effect�veness of poverty reduct�on 
�ntervent�ons, also creat�ng h�gh f�duc�ary r�sk for donors. Th�rdly, although 
adm�n�strat�ve and f�scal decentral�zat�on has taken place �n Uganda, pr�or�ty sett�ng 
and spend�ng dec�s�ons are st�ll largely a central government �ssue. By prov�d�ng a�d 
to the central government, donors actually help to cont�nue th�s s�tuat�on. Fourthly, the 
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�ncapab�l�ty (and by some people procla�med unw�ll�ngness) of the GoU to solve the 
confl�ct �n the North of Uganda frustrates efforts to reduce poverty �n the poorest 
reg�on �n the country. And last but not least, �n the last four years, the governance 
s�tuat�on �n Uganda has deter�orated rather than �mproved. All these factors could 
reduce the (expected) effect�veness �n terms of poverty reduct�on that was �ntended 
w�th the �ntroduct�on and �mplementat�on of SWAp �n Dutch development cooperat�on 
pol�cy �n Uganda.

The above conclus�ons should be placed �n the context of the h�gh a�d dependency of 
Uganda. Desp�te huge volumes of external ass�stance, results �n poverty reduct�on 
have been d�sappo�nt�ng s�nce the �ntroduct�on of PRSP and SWAp �n Uganda. 
Some observers (see, for �nstance, Mwenda and Tangr� (2005), Norton and 
P�ron 2003) argue that the large amounts of a�d flow�ng �nto the country through 
SWAp h�nder development �n Uganda. Donors show h�gh preference for SWAps �n 
soc�al serv�ce del�very sectors (health, educat�on, local governance, and so on).  
However, w�thout proper attent�on for pr�vate sector development and related revenue 
generat�ng and collect�ng systems, the government �s unable to ma�nta�n serv�ces 
del�very programmes after donors w�thdraw the�r support. Cont�nued and substant�al 
donor dependency does not st�mulate the GoU to seek for alternat�ve revenue 
sources, and �n th�s way the large amounts flow�ng �n the country through SWAp may 
h�nder further development �n Uganda. 

In v�ew of the dom�nant role of donors, both �n terms of f�nanc�ng the Ugandan 
budget and �n terms of �nfluenc�ng the des�gn and �mplementat�on of nat�onal and 
sector development pol�c�es (see also Chapter 6), quest�ons about the long-term 
�mpact of a�d and the a�d management system on development �n Uganda can also 
be levelled to Uganda’s donors. In some pol�cy documents of the RNE ser�ous 
quest�ons are ra�sed on the volume of Dutch a�d to Uganda g�ven �ts absorpt�ve 
capac�ty, and the detr�mental effects too much a�d m�ght have (see Idema 2002, RNE 
2004). In the context of how to atta�n susta�nable poverty reduct�on �n Uganda �n the 
context of SWAp, these quest�ons are h�ghly relevant. 
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annex 1  Tabellen acTiviTeiTenoverzichT uganda  
(sTaTus december 2004)
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Hoofdstuk	4:	 		Fiches	Uganda	uitgaven	structureel	gedelegeerde	hulp	per	jaar

2000

Sector/thema 2000	MIDAS 2000	HGIS

Sector Lokaal/Platteland 5.701 5.986

Sector Onderw�js 6.042 5.564

Jur�d�sche sector 891 682

Sectordoorsn�jdend 2.356 0

Ex�t/over�g 0 2.577

Macrosteun 9.076 9.091

Totaal	 23.854 23.900

Bron:		 MIDAS + HGIS + Programmahulpbr�even

2001

Sector/thema 2001	MIDAS 2001	HGIS

Sector Lokaal/Platteland 4.966 5.380

Sector Onderw�js 9.849 9.850

Jur�d�sche sector 1.225 1.225

Sectordoorsn�jdend 4.274 3.862

Ex�t/over�g 0 0

Macrosteun 9.529 9.529

Totaal	 29.845 29.846

Bron:		 MIDAS + HGIS + Programmahulpbr�even

2002

Sector/thema 2002	MIDAS 2002	HGIS

Sector Lokaal/Platteland 7.474 7.335

Sector Onderw�js 13.538 13.598

Jur�d�sche sector 257 256

Sectordoorsn�jdend 3.423 1.823

Ex�t/over�g 35 1.626

Macrosteun 7.500 7.500

Totaal	 32.127 32.138

Bron:		 MIDAS + HGIS + Programmahulpbr�even
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2003

Sector/thema 2003	Pyramide 2003	HGIS

Sector Lokaal/Platteland 9.366 9.131

Sector Onderw�js 11.093 11.093

Jur�d�sche sector 356 521

Sectordoorsn�jdend 2.231 2.274

Ex�t/over�g 522 371

Macrosteun 10.000 10.000

Totaal	 33.567 33.390

Bron:		 MIDAS + HGIS + Programmahulpbr�even

HGIS	Bilaterale	hulp	via	postennetwerk	en	structurele	macrosteun

HGIS	2000 HGIS	2001 HGIS	2002 HGIS	2003 	Totaal

Lokaal Bestuur/
plattelandsontw�kkel�ng

5.986 5.380 7.335 9.131 27.832

Onderw�js 5.564 9.850 13.598 11.093 40.105

Jur�d�sche Sector 682 1.225 256 521 2684

Sectordoorsn�jdend 0 3.862 1.823 2.274 7959

Ex�t 2.577 0 1.626 371 4.574

Macrosteun 9.091 9.529 7.500 10.000 36.120

Totaal 23.900 29.846 32.138 33.390 119.274

MIDAS/PYRAMIDE	Bilaterale	hulp	via	postennetwerk	en	structurele	macrosteun

MIDAS	2000 MIDAS	2001 MIDAS	2002
PYRAMIDE	
2003

	Totaal

Lokaal Bestuur/
plattelandsontw�kkel�ng

5.701 4.966 7.474 9.366 27.507

Onderw�js 6.042 9.849 13.538 11.093 40.522

Jur�d�sche Sector 891 1.225 257 356 2729

Sectordoorsn�jdend 2.356 4.274 3.423 2.231 12.284

Ex�t 0 0 35 522 557

Macrosteun 9.076 9.529 7.500 10.000 36.105

Totaal 23.854 29.845 32.127 33.567 119.393
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annex 2 donor grouPs in uganda (as of november 2003)

Pillar / Group Purpose of Group

Pillar Macro- and 

Social- Economic Issues

Head of Agency Coord�nat�on of donor development pol�c�es 

and strateg�es

Sector groups – SWAPs

Health Development Partners Coord�nates donor �nput �nto support of the 

SWAp for the Health Sector

Educat�on Fund�ng Agenc�es Group 

(EFAG)

Coord�nates fund�ng agency act�v�ty �n 

Educat�on, and prov�des adv�ce and support 

to the MoES

Road Sector To coord�nate act�v�t�es �n the roads sector 

and support SWAp.

Water & San�tat�on Sector 

Development Partners Co-ord�nat�on 

Group

Techn�cal group co-ord�nat�ng donor support 

to GoU

JLOS SWAp donor group Coord�nates donor �nput �nto the SWAp 

process – l�ases w�th the the GoU SWAp 

Secretar�at

Soc�al Development Sector Group To prov�de �nformat�on and d�scuss�on around 

soc�al development and soc�al protect�on, 

br�ng�ng together donors and NGOs

Pr�vate Sector Donor Group Strateg�c group oversee�ng coord�nat�on of 

donors’ PSD work, and responses to GoU
PMA Group Coord�nate donor support to Plan for 

Modern�sat�on of Agr�culture (PMA)
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Cross Cutting Groups

Donor Group on Gender Share and co-ord�nate donor act�v�t�es / 

exper�ences on the promot�on of gender 

equ�ty

Donor Group on Env�ronment Coord�nate donor support to env�ronmental 

ma�nstream�ng �ssues

Decentral�sat�on Donor Sub-Group Techn�cal group co-ord�nat�ng donor support 

to the decentral�sat�on process

PER Work�ng Group Preparat�on of Publ�c Expend�ture Rev�ew 

workshop, budget mon�tor�ng, PER Report

Procurement Donor Support Group To support and mon�tor procurement reforms

C�v�l Soc�ety Coord�nat�on group Coord�nate ass�stance prov�ded to CSOs by 

var�ous donors

UN / B�lateral HIV/AIDS Self 

Coord�nat�ng Comm�ttee

Proposed component of new HIV/AIDS 

coord�nat�on structure

Pillar Governance Issues

Donor Democracy and Governance 

Group (D2G2)

Heads of M�ss�on �nformat�on shar�ng and 

coord�nat�on around �ssues of pol�t�cal 

development

Donor Democracy and Governance 

Techn�cal Group

Prov�des techn�cal adv�ce to D2G2, and has 

sub groups on human r�ghts, corrupt�on, c�v�c 

educat�on, democrat�c processes, and PEAP 

P�llar 2 / NEPAD

Pillar Northern Uganda

Northern Uganda Amnesty and 

recovery from Confl�ct (NARC)

To share �nformat�on and coord�nate 

programm�ng/�nfluenc�ng agenda on confl�ct 

related �ssues �n the North

Northern Uganda Donor Group To d�scuss �ssues emanat�ng from NARC and 

d�alogue w�th the GoU
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