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Conducting the peer review

The OECD Development Assistance Committee (DAC) conducts periodic reviews of the individual
development co-operation efforts of DAC members. The policies and programmes of each member are
critically examined approximately once every four or five years. Five members are examined annually.
The OECD Development Co-operation Directorate provides analytical support, and develops and
maintains, in close consultation with the Committee, the methodology and analytical framework —
known as the Reference Guide — within which the peer reviews are undertaken.

The objectives of DAC peer reviews are to improve the quality and effectiveness of development
co-operation policies and systems, and to promote good development partnerships for better impact
on poverty reduction and sustainable development in developing countries. DAC peer reviews assess
the performance of a given member, not just that of its development co-operation agency, and
examine both policy and implementation. They take an integrated, system-wide perspective on the
development co-operation and humanitarian assistance activities of the member under review.

The peer review is prepared by a team, consisting of representatives of the Secretariat working with
officials from two DAC members who are designated as “examiners”. The country under review
provides a memorandum setting out the main developments in its policies and programmes. Then the
Secretariat and the examiners visit the capital to interview officials, parliamentarians, as well as civil
society and NGO representatives of the donor country to obtain a first-hand insight into current issues
surrounding the development co-operation efforts of the member concerned. Field visits assess how
members are implementing the major DAC policies, principles and concerns, and review operations in
recipient countries, particularly with regard to poverty reduction, sustainability, gender equality and
other aspects of participatory development, and local aid co-ordination. During the field visit, the team
meets with representatives of the partner country’s administration, parliamentarians, civil society and
other development partners. For this peer review, the team visited Sao Tome and Principe.

The Secretariat then prepares a draft report on the member’s development co-operation which is the
basis for the DAC review meeting at the OECD. At this meeting senior officials from the member under
review respond to questions formulated by the Committee in association with the examiners.

This review contains the main findings and recommendations of the Development Assistance
Committee and the report of the Secretariat. It was prepared with examiners from the Czech Republic
and Luxembourg for the Peer Review of Portugal on 10 November 2015.
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Abbreviations and acronyms

Camoes, I.P. Camdes Cooperation and Language Institute

CERF Central Emergency Response Fund

CGD Center for Global Development

COHAFA Committee on Humanitarian Aid and Food Aid

cop Conference of State Parties

CPLP Community of Portuguese Speaking Countries

Cso Civil society organisation

DAC Development Assistance Committee

ECDPM European Centre for Development Policy Management
ECHO European Commission Humanitarian Office

EU European Union

GHD Good Humanitarian Donorship

GNI Gross national income

GOP Government of Portugal

IASC Inter-Agency Steering Committee

IATI International Aid Transparency Initiative

ICP Indicative Cooperation Programme

IPAD Instituto Portugués de Apoio ao Desenvolvimento

ISO International Organization for Standardization

LDC Least developed country

MNE Ministério dos Negédcios Estrangeiros

NGO Non-governmental organisation

OCHA United Nations Office for the Coordination of Humanitarian Affairs
ODA Official Development Assistance

OECD Organisation for Economic Co-operation and Development
PALOP Portuguese-speaking African countries

SIDS Small island developing states

SOFID Sociedade para o Financiamento do Desenvolvimento
STP Sao Tome and Principe

UN United Nations

UNDP United Nations Development Programme

UNICEF United Nations Children's Fund

UNFPA United Nations Population Fund

UNODC United Nations Office on Drugs and Crime
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Abbreviations and acronymss

Signs used:
EUR Euros
usD United States dollars
() Secretariat estimate in whole or part
- Nil
0.0 Negligible
Not available
Not available separately, but included in total
n.a. Non applicable

Slight discrepancies in totals are due to rounding.

Annual average exchange rates (EUR for USD) were:

2009 2010 2011 2012 2013
0.7181 0.7550 0.7192 0.7780 0.7532
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Portugal's aid at a glance

PORTUGAL Gross Bilateral ODA, 2012-13 average, unless otherwise shown

Change By Income Group (USD m)

Clockwi t
Net ODA 2012 2013 2012/13 19 10 - ,_OSCVSV'sef rom top
Current (USD m) 581 488 -15.9%
Constant (2012 USD m) 581 466 -19.7% i Other Low-Income
In Euro (million) 452 368 -18.6%
ODA/GNI 0.28% 0.23% B Lower Middle-Income
Bilateral share 68% 62%
“ Upper Middle-Income
Top Ten Recipients of Gross ODA Unallocated
(USD million) 0
1 Cabo Verde 166 B South of Sahara
2 Mozambique 82
3 Morocco 29 = South & Central Asia
4 Angola 24
5 Sao Tome and Principe 19 B Other Asia and Oceania
6 Timor-Leste 19
7 China (People's Republic of) 11 % Middle East and North
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Memo: Share of gross bilateral ODA Europe
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Figure 0.1 Portugal's implementation of the 2010 peer review recommendations

Not examined:
1(5%)

Implemented:
5 (25%)

Partially
implemented:
8 (40%)
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Context of Portugal’s peer review

Since 2010 Portugal has faced a severe economic crisis, which has resulted in considerable fiscal
consolidation and has affected all parts of the Portuguese economy and society. This DAC peer review of
Portugal’s development co-operation takes place as the country is starting to show signs of recovery, though
still facing significant challenges. Portugal submitted to an Economic and Financial Assistance Programme
with the European Union and the International Monetary Fund between May 2011 and June 2014.
Wide-ranging structural reforms and fiscal consolidation brought by the programme have started to help the
economy return to modest growth, with GDP projected to reach 1.5% in 2015. Competitiveness is improving,
and export performance has risen. However, unemployment, while declining, remains high at 13.9%,
investment has plummeted, and external debt levels remain elevated.

The Portuguese government has brought down its deficit from -11.2% of GDP in 2010 to -4.9% in 2014.
A more modest pace of government consolidation is envisaged in the coming year, with Portugal’s 2015
budget aiming to bring the deficit in line with Europe’s “fiscal compact”, or within -3% of GDP.

Portugal’s significant public sector reform programme has been guided by its Plan for Reduction and
Improvement of Public Administration (PREMAC). Overall public sector employment has fallen by 8% since
the beginning of 2012, and public sector wage costs have been reduced.

As part of this public sector reform process, Portugal merged its development agency in 2012 — IPAD — with
its culture and language institute — Camdes Institute. The new institute, Camdes I.P., has a mandate for
development co-operation, culture and language promotion. It reports to two Secretaries of State within the
Ministry of Foreign Affairs and has separate budgets and organisational units for its different roles, with a
shared management and administrative structure. The merger was aimed primarily at achieving efficiencies
and could also enhance Portugal’s development co-operation impact due to the opportunity for increased
synergies.

As of 2011, Portugal has been governed by a centre-right coalition of the Social Democratic Party and the
small, conservative Popular Party. Elections are planned for October 2015 with a Presidential election
scheduled for January 2016.

Sources:
EIU (2015), Country Report Portugal, July 2015, EIU (Economist Intelligence Unit), London.

OECD (2014a), OECD Economic Surveys: Portugal 2014, OECD Publishing, Paris,
http://dx.doi.org/10.1787/eco_surveys-prt-2014-en.
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The DAC's main findings and
recommendations
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Towards a comprehensive Portuguese
development effort

Indicator: The member has a broad, strategic approach to development and
financing for development beyond aid. This is reflected in overall policies,

co-ordination within its government system, and operations

Main findings

Portugal draws on the expertise of its entire public
administration to  contribute  strategically to
international development processes and the provision
of global public goods.

A strong advocate of the UN 2030 Agenda, Portugal has
actively supported the inclusion of Sustainable
Development Goal 16, which calls for peaceful and
stable societies, as well as Goal 5 on gender equality
and woman’s rights and Goal 14 on the conservation
and sustainable use of oceans and seas.

Portugal has a close relationship with other Portuguese-
speaking countries, many of which are its key
development partners. It works with them to share
information and adopt common positions at the
international level on sustainable development issues.
As part of its engagement with the Community of
Portuguese Speaking Countries (CPLP), for example, it is
leading the development of a collective maritime
strategy for the sustainable management of the oceans
and the seas.

Portugal is committed to ensuring its policies beyond
official development assistance (ODA) have a positive
impact on partner countries. Since the 2010 peer
review, Portugal’s Council of Ministers has adopted a
legal resolution on policy coherence for development.
Seven key policy issues have been identified as critical,
and the institutional mechanisms for addressing
coherence across ministries have been strengthened.

Building on this progress, Portugal could strengthen
analysis and monitoring of how its policies are affecting
developing countries. This will enable it to better
identify and resolve policy incoherencies and invest in
those policies that can support development.

The country ranks highly on the Centre for Global
Development’s 2014 Commitment to Development
Index due to its low greenhouse gas emissions, strong
support for research and development, and relatively
high levels of financial transparency.

However, tackling policy inconsistencies in sensitive
areas can be a challenge. In 2013 the OECD’s Working
Group on Anti-Bribery expressed some concern over
Portugal’s lack of progress in prosecuting foreign bribery
allegations involving Portuguese companies working
abroad due to the difficulties in the gathering of
evidence and to obtain answers to mutual legal
assistance requests.

Portugal’s 2015 follow-up report to the review on Anti-
Bribery has shown positive developments. The country
is addressing legal loopholes and has initiated a number
of new investigations of alleged cases of foreign bribery.
Maintaining progress in this area will be critical if
Portugal wants to uphold its commitment to
governance, rule of law and human rights in developing
countries.

Portugal is aware that ODA alone is not sufficient to
meet the development finance needs of its partners and
has recognised that it should use its ODA in a more
catalytic manner.

Its Development Finance Institute — SOFID — uses a wide
range of instruments to leverage private finance.
However, SOFID’s portfolio remains small, and its
investments are tied to companies or consortiums that
have at least 20% Portuguese capital. There are also
limited synergies between SOFID projects and Portugal’s
development programmes.

Portugal also wants to enhance its support for the
private sector in partner countries by adopting
a “mutual benefits approach”, delivering gains for
partner countries as well as Portuguese businesses.

Camdes I.P. — Portugal’s principal development body —
has prudently postponed elaborating a private sector
strategy, aware of its limited capacity. Care will be
needed to ensure that when a private sector
programme is eventually implemented it does not
privilege commercial gain to the detriment of
development impact, or tie ODA to the purchase of
Portuguese goods and services.

Recommendations

1.1 Building on its strong political commitment to
policy coherence for development, Portugal should
invest more in analysing and monitoring how its
policies in key areas are affecting developing countries
and take action to address policy inconsistencies.

1.2 When Portugal develops its approach to private
sector development, it should ensure this has a positive
development impact and respects the DAC
recommendations on aid untying.
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Portugal's vision and policies for
development co-operation

Indicator: Clear political directives, policies and strategies shape the member's
development co-operation and are in line with international commitments and

guidance

Main findings

Portugal’s vision for its development co-operation — the
Strategic Concept 2014-2020 - is forward-looking and
ambitious. The vision seeks to make Portuguese
co-operation more responsive to its partner countries’
evolving needs and better aligned with the areas where
Portugal believes it has comparative advantage.

This new vision expands the overarching purpose of
Portugal’'s co-operation to include sustainable
development alongside its traditional focus on
eradicating poverty within a context of respect for
human rights, democracy and the rule of law. It has also
introduced new focus areas — energy and the sea — and
placed greater emphasis on the environment and
private sector development.

Portugal’s policy vision maintains its geographical focus
on Portuguese-speaking African countries, and Timor-
Leste. However, the vision calls for more strategic
partnerships based on shared responsibilities and
interests, signalling a change in how Portugal works
with some of these countries. These partnerships could
help Portugal to manage the transition beyond ODA to
more trade and investment-based relationships with
some of its partner countries.

Portugal continues to prioritise tackling poverty and has
a strong focus on fragile states. This is supported by a
national strategy for security and development,
endorsed at the highest political level. Portugal is also
beginning to develop a more holistic approach to its
humanitarian and development programming. To
solidify this progress, Portugal could do more to
mitigate the risk of crises in all of its partner countries.

Portugal’s multilateral ODA is guided by a well-defined
distinct policy which complements its bilateral
approach. However, it does not yet use a clear set of
criteria for assessing the performance or relevance of
the multilateral organisations it funds. Establishing
these criteria could enable Portugal to allocate its
resources better.

In order to take its policy vision forward Portugal will
need to address several challenges. Firstly, the new
vision is broad in its remit, and many of the new focus
areas lack strategies or guidance. There are no
strategies, for example, to guide Portugal’'s work on
energy or the private sector in partner countries. Given
the declining ODA budget and the capacity constraints
within Camdes I.P. Portugal would do well to prioritise a

few key areas of work and ensure appropriate guidance
to support implementation.

Secondly, the vision does not refer to Portugal’s
substantial bilateral concessional loan portfolio. This
portfolio, managed by the Ministry of Finance, focuses
predominately on supporting infrastructure
development projects. This absence of a specific
reference to concessional lending within the vision and
the lack of full integration of loans into country
programme processes make it hard for staff to exploit
synergies between loans and grants.

Thirdly, Portugal still faces a challenge to integrate fully
the cross-cutting policy issues of gender equality and
environment into its programming. At the crux of the
problem is a lack of capacity within Camdes I.P. — which
has no dedicated budget for addressing cross-cutting
issues and limited in-house expertise on these issues.

Recommendations

2.1 Following its Strategic Concept 2014 - 2020,
Portugal should establish a realistic medium-term
operational plan that identifies a manageable set of
priorities for its programme in line with its funding and
expertise capacity. It should also develop appropriate
guidance for implementing this plan.

2.2 Portugal should fully integrate its bilateral
concessional loans portfolio into its strategic planning
and country programming processes in order to exploit
synergies.

2.3 Camdes |.P. should support programme staff
throughout Portugal’s public administration to
integrate gender equality and the environment into all
of Portugal’s programmes.
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Allocating
assistance

Indicator: The member's international and national commitments drive aid volume

and allocations

Portugal's

Main findings

Portugal’s capacity to meet its ODA targets has been
compromised by its severe economic recession and the
subsequent Economic Adjustment Programme.

ODA has fallen in real terms by -14.9% since 2013
(preliminary data). In 2014, Portugal provided
US 419 million as ODA, or 0.19% of its gross national
income (GNI) according to the OECD’s preliminary
figures. Projections indicate that it will not meet its
target of providing 0.7% of GNI as ODA in 2015.

Since exiting the adjustment programme in 2014,
Portugal’s economy has shown signs of improvement,
though the country is still in post-programme
surveillance. Portugal remains committed to meeting its
ODA target when its economy begins to recover.
However, its heavy reliance on concessional loans to
make up the ODA budget in the absence of an increase
in grants could jeopardise this commitment.

Portugal has extended EUR 1.6 billion in credit
since 2001 and, as of 2015, beneficiary countries had
drawn on EUR 958 million (60%) of this in the form of
concessional loans, leaving EUR 602 million unspent. If
no new lines are opened or the grant element of ODA
does not increase, aid levels could plummet far
below 0.19% of GNI when these credit lines expire or
are completely drawn on by beneficiary countries. To
date, half of the credit lines have already expired and
the other half will have expired by the end of 2017. The
Portuguese government has indicated that it does not
anticipate opening new credit lines in the near future.

To address this concern and reverse budget cuts,
Portugal’s government should set out a pragmatic plan
to make sustainable progress towards delivering 0.7% of
its GNI as ODA, including an increase in the grant share
of Portugal’s total ODA.

Portugal will also need to consider carefully how it
distributes ODA in the near future if it wants to assist
countries most in need and meet its commitment to
reverse the trend of declining ODA to least developed
countries (LDCs) made at the OECD Development
Assistance Committee High Level Meeting in 2014.
According to OECD statistics, 29% of Portugal’s total
ODA was spent on LDCs in 2013, compared to 40% on
average between 2010 and 2011. This declining share
reflects the changing status of some of Portugal’s
partners and the increasing amount of concessional
loans Portugal has given to countries not classified as
least developed.

As part of its commitment to LDCs, Portugal also needs
to ensure that it complies with the DAC's
recommendation on terms and conditions on lending to
LDCs by providing at least a 90% grant element to these
countries. In 2013, Portugal’s lending did not meet
these terms.

Portugal continues to allocate its bilateral ODA
according to its strategic priorities. The programme is
highly concentrated in sub-Saharan Africa, where five of
its six main partner countries are located. In 2013 98%
of Portugal’s bilateral country-allocable ODA went to its
top ten recipient countries. This is far above the DAC
average. It also allocates its bilateral programme in line
with its thematic priorities, with the largest amount of
its sector-allocable aid focused on social sector support,
followed by commodity or programme assistance. The
latter reflects its concessional loan portfolio.

Portugal could build on its good allocation practices by
reducing project-level fragmentation. Despite a
commitment to delivering fewer and bigger projects,
Portugal still administers a large number of financially
small projects in partner countries. All these small
projects require co-ordination, taking up precious
administration capacity for Portugal and its partners.

Portugal’s multilateral ODA represents 35% of its total
ODA and is allocated in line with its strategic priorities.
Its share of multilateral aid has fallen since the last peer
review, reflecting a strategic decision by the Portuguese
government, in the face of cuts, to protect its bilateral
commitments to partner countries. Despite these cuts,
Portugal has managed to maintain strategic
relationships with many of its priority organisations by
remaining involved on their boards.

Recommendations

3.1 Portugal should establish time-bound,
intermediate targets for meeting its international aid
volume commitments as its economy recovers. This plan
should include a commitment to increase the grant
share of its ODA budget.

3.2 Portugal should reverse the decline in its ODA to
least developed countries, and maintain its engagement
with countries most in need in line with the 2014 High
Level Meeting commitments. Portugal should also
comply with the 1978 DAC recommendation on terms
and conditions on lending to LDCs.
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VELET e
co-operation

Indicator: The member's approach to how it organises and manages its

Portugal's

development co-operation is fit for purposes

Main findings

Portugal’s complex development co-operation system —
involving 57 different public entities, each with its own
aid budget and implementation ability — is both an asset
and a liability for quality programming.

Involving so many actors in the implementation of
development co-operation enables Portugal to draw on
the rich and diverse expertise offered by its entire public
administration. This is clear in Guinea-Bissau, where six
line ministries, in addition to the Ministry of Foreign
Affairs and Camdes I.P., undertook a joint mission
in 2014 to resume institutional co-operation with the
government. The presence of so many actors enabled
Portugal to explore synergies across its various policy
communities and to deliver a comprehensive approach
to development that went beyond ODA.

However, this complex system can also pose challenges
for delivering a coherent and high quality programme.
Despite strengthening co-ordination mechanisms at
headquarters and giving its development agency -
Camoes |.P. - greater oversight, Portugal’s current
business model for managing this system is under
pressure.

Camodes I.P. was created in 2012 through the merger of
Portugal’s former development agency (IPAD) and its
language and cultural promotion institute (the Camdes
Institute). The merger, driven by a public sector reform
programme, was aimed primarily at achieving
efficiencies, but it was also hoped that it would enhance
Portugal’'s development co-operation impact by
enabling greater synergies. Despite being directly
responsible for only 7.3% of the ODA budget, Camdes
I.P. is tasked with directing, co-ordinating and
overseeing all of Portugal’s development co-operation
on behalf of the Ministry of Foreign Affairs. It is also
responsible for culture and language promotion.

It is too soon to assess the full impact of the merger on
Portugal’s ability to carry out effective co-operation.
However, it is clear that efficiency has increased
through joint support and management functions, and
shared offices in the field and at headquarters.

It is also evident, though, that Camdes I.P., much like its
predecessor organisation IPAD, is finding it hard to fulfil
its mandate of co-ordinating and overseeing the whole
development programme.

Camdes I.P.s co-ordination powers have been
strengthened by making its role of providing a prior

opinion on line ministries’ projects legally-binding.
However, this requirement has not been applied to
individual projects funded from credit lines extended by
the Ministry of Finance, at present accounting for over
half of Portugal’s bilateral ODA budget.

Limited capacity due to insufficient human resources is
one factor hindering Camdes I.P.’s effectiveness. The
institute has not had the human resource budget to fill
all of its agreed staff posts in 2014. As a result, at the
time of the review it lacked dedicated staff to work on
humanitarian aid, gender and the private sector.

Rigid recruitment procedures also prevent the institute
from hiring specialists at headquarters or retaining their
skills in the field over the long term.

However, a more fundamental issue is whether the
institute has a realistic mandate, given its organisational
set up and financial leverage. As a public institute with
only a marginal amount of the ODA budget under its
direct control there is a serious question whether it will
ever have sufficient authority to co-ordinate and
oversee the line ministries’ development activities.

The division of labour between Camdes I.P. and the
Ministry of Foreign Affairs could be clearer. For
example, at the time of the review the Ministry of
Foreign Affairs’ Directorate for Foreign Policy was
involved in reviewing the Ministry of Finance’s ODA
concessional loans, but at no point did the Directorate
consult with the institute on these loans to draw on its
development expertise and enable the loans to be
better integrated into the overall development
programme as foreseen in Law 6/2004.

Recommendations

4.1 Portugal should examine its business model to
ensure that the entity charged with managing its
complex system has a clear and appropriate mandate.

4.2 Portugal should also examine whether this entity
has adequate human and financial resources to respond
to its mandate.

4.3 Portugal should ensure that its development co-
operation is governed by human resources and financial
rules and regulations with sufficient flexibility to deliver
the programme efficiently.
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Portugal's development co-operation
delivery and partnerships

Indicator: The member's approach to how it delivers its programme leads to quality
assistance in partner countries, maximising the impact of its support, as defined

by Busan

Main findings

Since the last peer review, Portugal has made progress
towards meeting some of its international
development effectiveness commitments. Changes to
its state budget process have made it easier for it to
provide more predictable and long-term funding to
partners. Its new Strategic Cooperation Programmes,
for example, now all include four to five-year indicative
budget commitments.

Partners are involved in the design, monitoring and
evaluation of country programmes. This reflects
Portugal’s firm commitment to country ownership and
has resulted in its programmes being highly aligned
with partners’ priorities, as evidenced in S3o Tomé and
Principe. Portugal’s joint evaluation process also
provides an important mutual accountability
mechanism, enabling partners to praise or criticise
Portugal’s performance.

Its engagement in country-led donor co-ordination
practices has increased, in line with the last peer
review's recommendations. In Mozambique, for
example, it participates actively in the joint donor
co-ordination group.

Portugal has also strengthened its work with other
development co-operation partners. This includes
undertaking more delegated programming, as well as
triangular co-operation. For example, it is currently
preparing new triangular partnerships with Chile in
Mozambique.

In  response to the last peer review’s
recommendations, Portugal is also ensuring its
programmes adopt a "do no harm" and "conflict
sensitive" approach in fragile states. There is a strong
focus on technical military co-operation and rule of law
support, reflecting Portugal’'s whole-of-government
approach to development.

However, despite these successes, Portugal is aware
that some challenges remain in meeting its
commitments to making its aid more effective. Four
areas, in particular, warrant attention. Firstly, Portugal
is struggling to fulfil its commitment to ensure more of
its programming goes through partner country
systems. In 2013 only 23% of Portugal’s aid to the
government sector was delivered through partners’
public finance and procurement systems: far below the
international aid effectiveness target of 57% by 2015.
Portugal does not provide sufficient guidance to help

staff to assess partners’ systems and adapt their
programming to use these systems.

Secondly, Portugal has yet to fully develop strategic
relationships with selected CSOs partners. While it has
established more multi-year partnerships with its CSOs,
it still only funds them on a project-by-project basis
and does not have a mechanism for supporting their
overall framework of programmes. Framework
partnerships could reduce transaction costs and enable
Portugal to engage in deeper and more flexible
relationships with CSOs.

Thirdly, while Portugal has an effective approach to
fragile states, it lacks a single shared context and risk
analysis framework to guide all parts of public
administration working in fragile states. A shared
framework would help Portugal to pool its knowledge
and improve its programming.

Fourthly, a very high share of Portugal’s ODA is tied to
the purchase of Portuguese goods and services: 70% in
2013. This is far above the DAC average (14.3%) and
represents a significant increase from the last peer
review. This high share goes against Portugal’s
international aid effectiveness commitments. Studies
show that tied aid does not always offer value for
money to partner countries. While there is little
Portugal can do to reduce the tied aid component of its
existing credit lines, given the legal nature of these
agreements, it can commit to ensuring it does not
enter into further tied aid agreements in other parts of
its programming or in future lines of credit.

Recommendations

5.1 Portugal should strengthen its guidance and the
incentives for staff to use partner country systems in
delivering their programmes.

5.2 Portugal should move towards establishing
programme-based framework agreements with
selected CSO partners.

5.3 Portugal should establish shared context and risk
analysis to guide the numerous public entities actors
working in fragile states.

5.4 |In future allocations and programmes, Portugal
should make every effort to meet the OECD
recommendation and its Busan commitments to
untying aid.
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Results management and
accountability of Portugal's

development co-operation

Indicator: The member plans and manages for results, learning, transparency and

accountability.

Main findings

Portugal is putting in place a system that should enable
it to better plan and manage for results, improve
learning and enhance programme transparency and
accountability.

Camoes |.P. already requires Portugal’s development
actors to identify results for each project. Its intention
now, as it rolls out its new Strategic Cooperation
Programmes with its partner countries, is to ensure
that expected results are also identified for each
country programme. Timor-Leste’s 2014-2017 Strategic
Cooperation Programme provides a good example of
this, containing a measurable set of objectives for the
overall programme and indicators for monitoring
progress.

However, at this stage, the expected results identified
— both for projects and countries — are limited to
outputs and their monitoring is weak. Portugal needs
to start identifying and monitoring the outcomes and
impacts of its work, too, in order to fully assess the
performance of its ODA programme.

Camoes I.P has a well-developed evaluation system. Its
Evaluation and Audit Division is independent of
operations, and has a fixed budget and a rolling three-
year evaluation plan. In line with good practice,
Camdes I.P. includes partner countries in its evaluation
cycle. Evaluation findings are discussed by a wide range
of stakeholders and Camdes I.P. publishes an annual
evaluation report, which highlights the progress
management has made in implementing evaluation
recommendations. This is good practice.

However, there is scope to improve the evaluation
practices of the line ministries involved in development
co-operation. In particular, there appears to have been
no evaluation to date by the Portuguese government
of its extensive concessional loan portfolio managed by
the Ministry of Finance, which accounts for 41% of
Portugal’s overall ODA budget. It can also be difficult
for Camoes I.P. to check whether line ministries
implement the recommendations of their own
evaluations.

Steps are being taken to improve the evaluation
practices of the line ministries. A new evaluation policy
currently in draft form would grant Camdes I.P.’s
Evaluation and Audit Division a clear mandate to
evaluate all development co-operation interventions
and to assure the quality of evaluations conducted by
other line ministries. Camdes I.P. is also offering

training to improve line ministries’ evaluation expertise
and it has agreed to evaluate one of Portugal’s
concessional loan projects.

Portugal’s complex development co-operation system
requires strong knowledge management mechanisms if
lessons are to be shared. No such system is currently in
place, which is hampering Portugal from learning from
its experiences and improving its practices. The
planned establishment of technical working groups
under the Inter-Ministerial  Commission  for
Cooperation could be a step in the right direction.

Transparency has improved since the last peer review,
with Portugal now publishing forward spending plans
and project level data in line with the internationally
agreed Common Standard. The development of an
integrated information system should further enhance
the transparency of Portuguese co-operation.

Camdes I.P. has developed its own communication
strategy, which aims to increase the visibility of
Portuguese development co-operation and build public
confidence. Despite this new strategy there is
considerable scope for Camdées I.P. to tell more stories
to external audiences about the impact of Portugal’s
entire development co-operation system. Camdes I.P.
produces an annual report online, for example, but at
present it only covers its own operations (education
and development) and not those of other Portuguese
development actors.

Recommendations

6.1 Portugal should ensure that all its country
programmes have a clear set of expected
outcome-orientated results and that staff regularly
monitor progress towards achieving them.

6.2 In order to achieve a more cohesive and
co-ordinated programme, Portugal’s development
actors should share lessons on approaches and results
with each other on a regularly basis.

6.3 Portugal should adopt and put into practice the
new evaluation policy as soon as possible.
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Portugal's humanitarian assistance

Indicator: The member contributes to minimising the impact of shocks and crises,
and saves lives, alleviates suffering and maintains dignity in crisis and disaster

settings

Main findings

Most of Portugal’s humanitarian programme is
implemented as bilateral responses through the civil
protection service, often co-funded by the European
Union. Bilateral response operations — mostly in-kind
aid — are ably co-ordinated by the Ministry of Interior,
building on its domestic co-ordination role. There are
good relationships with partner country governments
who request relief goods in times of crisis. Civil
protection seeks to learn from its international
deployments so as to improve future work, which is
good practice. Portugal now needs to look for a
mechanism to better link its bilateral humanitarian
responses to its development co-ordination
programmes and the wider humanitarian international
response system.

Despite a lack of funds for other humanitarian
partners, Portugal continues to support where it can.
One example is its support to UNHCR’s
confidence-building programme for refugees from
Western Sahara. Portugal also makes regular
contributions to the Central Emergency Response
Fund’s global pooled funding mechanism.

To ensure that the humanitarian programme is fit for
the future, Portugal will need to work on some key
areas. In August 2015 Portugal issued a new
operational strategy for its humanitarian programme;
this is a good start and could be used as a basis to
address the following issues:

e The lack of a clear and shared understanding of
how to build on Portugal’s comparative
advantage to deliver effective humanitarian
action.

e Ad hoc, political decisions over where, and how,
to respond to crises. This creates the risk of
misperceptions about Portugal’s respect for
humanitarian principles such as independence
and impartiality - although Portugal is careful to
align its bilateral responses to requests from
partner countries.

e Unpredictable and last-minute funding to most
humanitarian partners, stemming from the ad
hoc approach to the humanitarian programme.

e Uncertainty over how to leverage Portugal’s
domestic  crisis preparedness  skills to
systematically build the capacity of civil
protection services in partner countries.

The operational strategy may also allow Portugal to
advocate for a dedicated humanitarian budget line and
thus increase its overall humanitarian aid, in line with
international burden-sharing agreements.

Better communication of the results of Portugal’s
humanitarian assistance could help build political
consensus around the need for a bigger and broader
humanitarian programme.

Finally, Portugal lacks a civil-military policy and
standard procedures. This is a risk given the regular use
of military and civil defence assets to deliver relief
goods and provide technical support in humanitarian
responses. Portugal will need clear guidance on their
use if it is to demonstrate that it has complied with
international agreements.

Recommendations

7.1 Portugal should build on its new operational
strategy for the humanitarian programme to ensure
that future responses are predictable, leverage
Portugal's comparative advantage, and are in line with
humanitarian principles.

7.2 Portugal should set out guidelines for the use of
military and civil defence assets in its humanitarian
response, in line with international agreements.
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Chapter 1: Towards a comprehensive
Portuguese development effort

Global development issues

Portugal takes a strategic approach to addressing global public risks, drawing on expertise from across
government to contribute to a range of international processes and policy debates. Within international fora,
it works actively with Portuguese speaking countries, many of which are its key development partners, to
share information and, where possible, adopt common positions on sustainable development issues.

Portugal Portugal draws on the expertise of its entire government to influence global development
contributes to debates on gender equality; security and development; climate change; and the oceans
supporting global and seas. Portugal is:

public goods

e actively engaged in the United Nations post-2015 negotiations and has developed a
national position paper outlining its priorities and positions (Camdes I.P., 2015). It
has been a strong supporter of the UN’s Sustainable Development Goal 16, which
calls for peaceful and stable societies, Goal 5 on gender equality, and Goal 14 on
the sustainable conservation and use of oceans and seas;

e using its election to the UN Human Rights Council in October 2014 to focus
attention on tackling violence against women and protecting the most vulnerable
groups and people, among other issues;

e working with the Community of Portuguese Speaking Countries (CPLP)! to develop
a collective maritime strategy aimed at encouraging the sustainable management
of oceans and seas.

Its engagement with other Portuguese speaking countries at the international level, many
of which are its development co-operation partners, has enabled Portugal to share
information and, where possible, adopt common positions on key development issues. Its
strategic participation with the Community of Portuguese Speaking Countries on climate
change issues, for example, has resulted in a network of Portuguese speaking countries
being created to meet alongside the Conference of State Parties to the UN Framework
Convention on Climate Change. The network exchanges information about negotiating
groups and, given CPLP membership, allows the group to have insider knowledge on
positions held by the G-77, EU, G20, and the least developed countries and small islands
developing states groupings.
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Policy coherence for development

Indicator: Domestic policies support or do not harm developing countries

Portugal has a strong political commitment to tackling policy coherence for development and there is a high
level of awareness of the issue across its public administration. However, it needs to make further progress
with implementation, identifying and resolving incoherencies between its domestic and development

policies.

Solid political
commitment to
policy coherence
for development

Portugal’s
inter-ministerial
commission has a
mandate to
address policy
coherence for
development

Good awareness
across
government of
policy coherence

Portugal’s commitment to policy coherence for development has been strengthened by its
Council of Ministers adopting a legal resolution on the issue in 2010 (GOP, 2010).
Portugal’s domestic framework follows EU standards (Council of the EU, 2009) and its
development strategy — the Strategic Concept 2014-2020 (GOP, 2014) — sets policy
coherence for development as one of the main operating principles guiding development
co-operation.2 Seven policy areas are considered particularly relevant for seeking
coherence: trade, finance, climate change, the oceans and seas, food security, migration
and security.

In response to last peer review’s recommendations (OECD, 2011a), Portugal’s
Inter-Ministerial Commission for Co-operation mandate has been broadened to include
addressing policy coherence for development as well as co-ordinating the development
programme (GOP, 2013). The Commission has also started to meet at the highest political
level® strengthening its leverage across government.

To enhance capacity, a focal point has been identified inside each line ministry. These focal
points are tasked with determining which policies in their respective areas are incoherent
with development and putting forward proposals to the Commission for how to promote
greater coherence. Portugal is also keen to establish sectorial inter-ministerial groups to
address specific coherence issues as and when they are needed (Camdes I.P., 2015). This
should be pursued to enable relevant ministries to analyse incoherence in a cross-sectorial
manner.

In fulfilling its new dual mandate the Commission should be conscious that improving
co-ordination and dealing with policy incoherence are two different things — the two
principles currently appear conflated in the government’s Strategic Concept. While they
are related, there are instances of incoherent policies which cannot be solved simply by
improving co-ordination.

There is a high level of understanding across the Portuguese government of the
importance of policy coherence for development, as revealed in peer review interviews
with several government agencies in Lisbon. To date, however (as of June 2015), there has
been limited analysis to identify potential incoherencies within these policy areas and
there is no clear time frame for carrying out this analysis. Camdes I.P., Portugal’s
development institute, is now working to encourage further analysis of domestic policies.
For that purpose, it is training all line ministries’ focal points as well as NGOs implementing
projects funded by Portuguese aid. An awareness-raising event for members of parliament
also took place in 2015.
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Scope to
strengthen
monitoring

Monitoring progress towards policy coherence for development is still a challenge, as
noted in the last peer review (OECD, 2010). In order to learn from peers, Camdes I.P. has
commissioned a study in partnership with the Swiss Agency for Development Cooperation
to identify policy coherence indicators used by other European Union (EU) countries
(ECDPM, 2015). This is expected to inform the development of Portugal’s monitoring
system. Portugal does have an interesting experience with supporting partner countries’
monitoring efforts, as evidenced in Cabo Verde (Box 1.1), but this experience has not yet
led to any reforms of Portugal’s domestic policies.

Portugal made a special effort to promote the topic of policy coherence during its EU
presidency in 2007 and contributes to the EU biennial report on policy coherence for
development in accordance with its national laws. It does not report on a regular basis,
though, to its national parliament on progress in this area. Establishing a regular discussion
in parliament on this issue would enhance national debate and accountability.

Box 1.1 Increasing policy coherence awareness in Cabo Verde

Portugal and the EU have co-financed an innovative three-year project in Cabo Verde to build the
capacity of civil society and parliamentarians to monitor policy incoherence in the domestic policies of
the Cabo Verde government. Although policy coherence for development has been mainly used in the
context of donors ensuring their own domestic policies do not threaten development objectives, the
concept can also be applied at the partner country level (OECD, 2012).

The project focuses on three policy areas (fisheries, agriculture and environment) and seeks to
understand, through research and analysis, what factors within these areas are contributing to poor
development results and how this might be rectified by greater policy coherence. In the agriculture
area, for example, problems with transport (i.e. maintenance of paved roads) were identified as
contributing to limited agricultural development in the settlement of Achada Mitra (IMVF, 2014).

The project has successfully involved 54 members of the National and Municipal Assemblies (the
National Assembly is composed of 75 members). A website, managed by an NGO platform, has been
set up to function as a repository of information and receive indication of potential policy
incoherencies (www.coerenciascv.org).

Source: Interview conducted on 8 June 2015; OECD (2012); IMVF (2014); Assembleia Nacional de Cabo Verde (n.d).

Progress in
tackling policy
inconsistencies is
slow

Portugal was ranked fifth out of 27 countries on the 2014 Commitment to Development
Index* — an independent initiative that monitors the degree to which countries have
development-friendly policies. Its high score is due to its low greenhouse gas emissions,’
its strong support for research and development linked to the dissemination of technology
in developing countries, and its relatively high levels of financial transparency.

Despite this success, the political will to address policy inconsistencies in sensitive areas
can be a challenge. One case in point is the OECD Working Group on Bribery’s 2013 review,
which highlighted concern over the limited progress Portugal had made in prosecuting
bribery allegations involving Portuguese companies abroad due to difficulties in mutual
legal assistance requests (OECD, 2013).°

It is positive to note that since this review Portugal has started to take action to address
this concern. The follow up report presented by Portugal to the working group in 2015
highlights that four new investigative procedures have been initiated and that legal
loopholes are being addressed. Given that Africa is the country’s second most important
trading partner and a significant number of Portuguese companies operate in the region,

OECD Development Co-operation Peer Reviews - PORTUGAL 2016 © OECD 2015 27



Chapter 1: Toward a comprehensive Portuguese development effort

failure to pursue bribery would be inconsistent with Portugal’s principle of contributing to
governance and rule of law.

In addition, Camdes I.P. has successfully followed up on the last OECD DAC peer review
recommendation to improve corruption risk management and is establishing a
whistleblowing mechanism for staff (Chapter 5). Camdes|.P.,, for example, now
cross-checks companies with which it conducts business against debarment lists published
by multilateral development agencies. This is to avoid doing business with those that have
been convicted of corruption. The Ministry of Justice, in turn, is partnering with the United
Nations Office on Drugs and Crime (UNODC) to provide training on investigation and
prosecution for judges and magistrates in partner countries.

Financing for development

Indicator: The member engages in development finance in addition to ODA

Portugal wants to use its official development assistance (ODA) in a more catalytic manner and has signalled
a desire to increase its support for private sector development in partner countries through a mutual
benefits approach. While its capacity in this area is currently limited, Portugal does have a small
development finance institution — SOFID — that deploys a variety of instruments for leveraging finance.
SOFID’s funds, however, are tied to Portuguese companies and there are limited synergies between its
projects and other ODA-funded projects at present. Portugal tracks the totality of its resource flows for
development and makes this information available to all key stakeholders.

Portugal has
prudently
postponed
developing a
private sector
strategy due to
capacity
constraints

Portugal’s development co-operation strategy — the Strategic Concept 2014-2020 —
recognises the importance of development finance as a complement to ODA and signals
a desire to assist with private sector development in partner countries “by supporting
a favourable business environment and by creating partnerships” (GOP, 2014). Portugal’s
approach is one of mutual benefit: allowing partner countries to benefit from resources,
knowledge and technology sharing, while also giving Portuguese companies greater access
to foreign markets. Mutual benefit is not problematic so long as Portugal ensures that it
does not privilege commercial gain at the detriment of development impact. It should also
not result in Portugal tying more of its aid’ to the goods and services of Portuguese
companies, given that this may not always represent value for money for Portugal’s
development partners.?

At present Portugal’s capacity to take this agenda forward is limited. There is no private
sector strategy in place to guide its work, and Camd&es I.P. has no staff with private sector
expertise. Camdes |.P. has prudently postponed drafting a strategy until it can acquire
greater know-how (Chapter 4 and 5). It expects to learn from current debates on total
official support to sustainable development, the sustainable development goals (SDGs) and
financing for development, as well as its engagement in relevant fora in which private
sector engagement is discussed. Its initiative in Mozambique may also provide useful
lessons for private sector engagement (Box 1.2).
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Box 1.2. Using ODA to foster indigenous private sector development in Mozambique

The Business Fund for Portuguese Cooperation in Mozambique is a joint initiative between
Camdes I.P., the Mozambican Institute for the Promotion of Small and Middle Enterprises, and the
Mozambican Bank Association. Established in 2014, the USD 13 million fund supports Mozambican
small and medium-sized enterprises by covering the risks involved for banks wishing to finance them.
Five proposals submitted by small business owners have already been received and are being assessed.
It is too early to measure the degree to which this support is developing the indigenous private sector,
but it offers an important experience for Camoes I.P.

Source: Interview conducted on 18 June 2015; Camdes I.P., IPEME and AMB (n.d.).

Development
finance
instruments exist
but are tied to
Portuguese
companies

Large private
flows to
developing
countries

The Sociedade para o Financiamento do Desenvolvimento (SOFID) is Portugal’s main
instrument for leveraging private flows for development. In place since 2007, this
public/private agency is housed within the Ministry of Finance. It has a wide range of
financial instruments at its disposal — including long-term loans, guarantees and mezzanine
finance and equity investments.

However, SOFID’s portfolio remains small (USD 17.58 million in 2015) and its investments
are tied to those companies or consortiums that have at least 20% Portuguese capital.
Synergies between SOFID’s projects and those implemented by Camdes I.P. or other line
ministries are also limited. In most cases, SOFID’s projects are in areas where Portugal’s
other devglopment actors are not active and in countries outside Camdes |.P.’s six priority
countries.

The last peer review recommended that Portugal’s former development agency sit on the
governing board of SOFID to ensure greater engagement (OECD, 2010; and see Annex A).
While Camdes |.P. participates in SOFID’s Strategy Committee — a consultative body — it
does not participate on the board. The last review also called for an evaluation of SOFID’s
development impact to assess its performance. A review of SOFID’s activities has been
agreed and will be conducted by an external body during 2015-16. This evaluation is an
opportunity for both agencies, as well as their respective parent ministries (Ministry of
Finance and Ministry of Foreign Affairs), to reflect on how to foster synergies among the
private and development co-operation sectors.

Since 2013, Camdes I.P. has been tracking and reporting to the OECD-DAC on non-ODA
financial flows to developing countries. In 2013, private flows from Portugal to developing
countries were more than three times greater than ODA flows, representing
USD 1 776 million. The level of remittances from Portugal to developing countries stood at
USD 317 million in 2013.
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1. The Community of Portuguese-Speaking Countries (CPLP) is an inter-governmental organisation which
seeks to provide a forum for greater political co-operation among (Portuguese-speaking) nations. It was
established in 1996.

2. The principles are coherence/co-ordination (to reinforce co-ordination, monitoring and dialogue
between partners, as well as complementarity of actions), concentration (to foster larger programmes
within geographical and sectorial priorities), ownership (to improve sustainability, based on capacity
development) and partnership (to share capacities and resources, through diversification of
partnerships).

3. The official statutes of the Commission indicate the following as members: Ministries of Finance,
National Defence, Internal Administration, Justice, Parliamentary Affairs, Economy and Employment,
Agriculture, Sea, Environment and Territorial Arrangements, Health, Education and Science, Solidarity
and Social Security, the State Secretary of the Presidency of the Council of Ministries, the Deputy State
Secretary of the Prime Ministry, and the State Secretary for Culture (GOP, 2013). Other institutions are
also represented on the Commission.

4, The Commitment to the Development Index produced by the Center for Global Development analyses
policy areas in developed countries that have an impact on developing countries. Twenty seven
countries were ranked in the 2014 Index. Portugal ranked 12th for its aid policies, 17th for trade, 8th for
finance, 22nd for migration, 5th for environment, 9th for security and 3rd for technology.

5. Portugal is a champion of renewable energy use among OECD countries. In 2009, renewable energy
accounted for 21% of primary energy supply and 38% of electricity production. This is far above the
OECD Europe average. (OECD, 2011).

6. The OECD Working Group on Bribery reviews members’ implementation of the OECD Convention on
Combating Bribery of Foreign Public Officials in International Business Transactions.

7. Portugal’s share of ODA that is tied is already high, accounting for 70% of bilateral ODA in 2013
(Chapter 5).
8. Evidence cited by the OECD shows that tied aid “can increase the costs of a development project by as

much as 15 to 30 percent.” (OECD, n.d.).

9. SOFID works in the telecommunication, trade and services, agribusiness and manufacturing sectors. It is
present in Mexico, Morocco, Brazil, South Africa, Mozambique and Angola.
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Chapter 2: Portugal’s vision and policies for
development co-operation

Policies, strategies and commitments

Indicator: A clear policy vision and solid strategies guide the programme

Portugal has a long-term vision for its development programme that is owned across the whole of
government. The vision recognises the evolving needs of partner countries and calls for more strategic
partnerships in order to manage relationships as they transition beyond ODA. However, the vision is
ambitious with many of the new focus areas not supported by strategies or guidance. Given the current
capacity constraints within Camodes I.P., Portugal could benefit from prioritising a few key areas for
implementation and ensuring that these areas are supported by appropriate guidance.

Portugal’s
forward-looking
vision calls for
strategic
partnerships to
help with
transitions

Portugal’s Strategic Concept (2014 -2020) provides an ambitious vision for its development
assistance (GOP, 2014). The strategy, developed through a consultative process as
recommended in the last peer review, is owned by the entire government.' The
international principles for effective development co-operation, as confirmed in Busan are
also embedded in the strategy (HL4, 2011).

The Strategic Concept represents continuity, rather than a rupture, with Portugal’s
previous development co-operation strategy (MNE/IPAD, 2006). The over-arching purpose
of co-operation remains the eradication of poverty within a context of respect for human
rights, democracy and the rule of law. However, it does include a new complementary goal
of achieving sustainable development in partner countries. New sectors have also been
identified, such as energy and the sea, and there is a stronger emphasis on the
environment and private sector development. These new focus areas respond to the
changing development landscape and partner countries’ evolving needs (Davies and
Pickering, 2015). They are also where Portugal believes it has a comparative advantage.

In light of the rising incomes and growing geopolitical relevance of some of Portugal’s
partner countries, the Strategic Concept signals a desire by Portugal to move towards
more strategic partnerships based on “donor-partner shared responsibilities, with mutual
benefits” (GOP, 2014). These partnerships could help Portugal to manage the transition
beyond ODA to relationships based more on trade and investment.

Aware that this policy was developed prior to the conclusions of the UN's post-2015
discussions, Portugal has commissioned research to look at how it can better position its
development co-operation in light of the outcomes of these discussions. The research,
carried out by the European Centre for Development Policy Management, will be used to
refine its strategic vision in the coming years.2
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Portugal’s While the Strategic Concept is undoubtedly forward-looking, it is broad in its remit. Given
ambitious vision  Portugal’s declining ODA budget and the capacity constraints within Camdes I.P.
requires (Chapters 3 and 4) Portugal will need to prioritise a few key areas for implementation,
prioritisation matching its ambition to its present resources. The policy is also not yet supported by
given capacity guidance, which makes it difficult to implement on the ground. There is no guidance, for
constraints in example, to support Portugal’s work on energy or private sector in partner countries or
Camaes I.P. until very recently its humanitarian efforts (Chapter 7).

Approach to allocating bilateral and multilateral aid

Indicator: The rationale for allocating aid and other resources is clear and evidence-based

Portugal has separate rationales for allocating its bilateral grants and concessional loans, reflecting the two
instruments’ different attributes. Bilateral grants are guided by a strong geographical focus, but the rationale
for sector allocations within country is less clear. Concessional loans are focused predominately on
infrastructure, but are not fully integrated into Portugal’s policy vision or country programming. As a result
Portugal is missing opportunities to exploit synergies between its loans and grant portfolios. While Portugal
has a well-defined multilateral strategy for guiding its allocations, it lacks a clear set of criteria for assessing
the performance and relevance of the multilateral organisations it funds.

Grant ODA hasa  Portugal’s bilateral grants continue to be governed by a clear geographic focus which
clear geographic  centres on Portuguese-speaking African countries (known as the PALOP) (Mozambique,
focus and sector  Angola, Guinea Bissau, Sao Tome and Principe, and Cabo Verde), and Timor-Leste. The
concentration is majority of these partner countries are classified as least developed countries (LDCs), and
improving two are considered to be fragile states.?

Portugal’s rationale for allocating grant funding to its partner countries is complex given
the country’s fragmented institutional set up for development co-operation (Chapter 4).
The need to accommodate the demands of Portugal’s numerous line ministries — each with
their own ODA budget (Table 3.1, Chapter 3) and sector expertise — alongside partner
countries’” needs and Portugal’s broader national interest, can pose problems for
delivering a strategic and focused programme within countries. In recognition of this
challenge, and in line with the last peer review’s recommendation, Portugal has identified
greater concentration as one of four operating principles (GOP, 2014). To put this principle
into practice it has established a clear target of supporting only three or four sectors in
each partner country, in line with its EU commitments (GOP, 2014). Portugal is also keen to
deliver larger programmes in order to achieve economies of scale, reduce transaction costs
and enhance development impact. As Portugal negotiates its Strategic Cooperation
Programmes with partner countries, efforts should be made to ensure line ministries join
up their efforts to deliver bigger and fewer projects (Chapter 3).
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Credit lines
support
infrastructure
but are not fully
integrated into
Portugal’s vision

Sound
multilateral
strategy , but
Portugal lacks
clear criteria for
assessing the
performance of
multilateral
organisations

Over half of Portugal’s bilateral ODA in 2013 was allocated as concessional loans delivered
via credit lines managed by the Ministry of Finance (Chapter 3). Portugal mainly deploys
these credit lines to finance infrastructure projects in developing countries, in recognition
of partners’ substantial financing needs in this area (and the business opportunities these
loans provide for Portuguese companies). The rationale for determining which countries
receive credit lines and how much they should get, though, is less clear.!

This instrument firmly puts partner country governments in the driving seat, enabling
them to draw on concessional loans, as and when they want, and to propose projects.
However, credit lines remain heavily tied to the purchase of Portuguese goods and services
(Chapter 5). The instrument is also not fully integrated into Portugal’s development policy
vision® or country programming processes (Chapter 4). Infrastructure development is not
mentioned as a priority in Portugal’s Strategic Concept, and there is no policy guidance to
assist with project approvals, monitoring or evaluation. The lack of an integrated approach
means that Portugal is missing opportunities to exploit synergies among its loans and grant
portfolios in partner countries. For example, Portugal might have been able to promote
greater support for renewable energy infrastructure projects to complement its
environmental grant projects. To date, only 7% of Portugal’s credit lines have been spent
on renewable energy infrastructure (Camaes I.P., 2015).

Portugal’s multilateral strategy is well-focused and provides a sound rationale for
allocating aid across different multilateral organisations (MNA/IPAD, 2009). Synergies
between its multilateral and bilateral grant assistance are exploited in the field, and
Portugal co-finances multilateral organisations’ projects in its partner countries to a limited
extent (Chapter 3).6

Camdes |.P. regularly assesses the development performance of the multilateral
organisations it funds. It does this by drawing on the organisations own evaluation reports
and consulting with staff working in Portugal’s delegations and missions to multilateral
organisations and embassies in key partner countries. These assessments are taken into
consideration by the ministries responsible for allocating the bulk of Portugal’s multilateral
aid — the ministries of foreign affairs and finance. However, Camdes I.P. does not yet
have a clear set of criteria for measuring multilateral organisations’ performance and
relevance. Establishing a set of criteria would enable Portugal to more easily compare
performance across organisations. Sharing these criteria and the assessments with the
multilateral organisations would also enhance accountability and learning.

Portugal works actively to help multilateral organisations improve their effectiveness, as
demonstrated by its support for enhancing the organisational performance of the
Community of Portuguese Speaking Countries (CPLP).
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Policy focus

Indicator: Fighting poverty, especially in LDCs and fragile states, is prioritised

Portugal has a clear policy vision for eradicating poverty, but project and programme design could be
informed by more rigorous poverty analyses. Despite a pragmatic and flexible approach to working in fragile
states, further work is required to ensure a truly holistic approach to its humanitarian and development
programming. Camaées I.P. is also trying to fulfil its objective of integrating gender equality and the
environment across Portugal’s entire co-operation programme, but capacity is a constraint.

There is scope to
enhance poverty
analysis at the
project level;
ODA guided by a
clear strategic
focus on fragility

Portugal could do
more to help its
partner countries
to mitigate risks

Engagement in
fragile situations
is guided by a
national security
and development
strategy

Weak capacity is
hindering
progress on
cross-cutting
issues

Portugal’s policy vision and sector strategies focus on interventions that reduce poverty
and assist vulnerable groups such as girls, woman and children. There is also evidence of
poverty-focused programmes in the field, such as Portugal’s work on promoting social
protection systems in partner countries. Nonetheless, poverty guidance at the project level
could be enhanced. The standardised project proposal template and project eligibility
criteria used by most line ministries are not sufficiently rigorous and robust poverty
analyses are not yet informing all project or programme design.

Although fragility is not a formal selection criterion for partner countries, two of Portugal’s
partners are considered fragile states: Timor-Leste and Guinea-Bissau. These countries,
along with Sao Tome and Principe are also members of the G7+ group - countries which
are or have been affected by conflict. Fragility also has a prominent role in the new
Strategic Concept (GOP, 2014). In line with this, Portugal seeks to influence the global
development agenda, drawing on its experience in peace, security and development.

There are some ad hoc examples of holistic action involving the humanitarian and
development programmes. This includes the Ministry of Health’s work to support medical
laboratories in Guinea-Bissau in the face of a looming Ebola crisis. However, Portugal could
do more to mitigate the risk of crises in developing countries, thereby protecting its
development investments and overall progress towards sustainable development
objectives. Leveraging the skills of Portugal’s civil protection service to build response
capacity in partner countries could be a useful start (Chapter 7).

Portugal has a pragmatic, flexible approach to working in fragile states. The national
strategy on security and development has been endorsed at the highest political level
(GOP, 2009). This is complemented by individual ministry policies which follow the
approach taken by the national strategy. International policy approaches to tackling fragile
states have changed considerably since 2009, however; Portugal’s policies will need to be
updated to reflect these.’ Portugal plans to do update its policies in 2016.

Portugal’s strong domestic political commitment to the environment and gender equality
has yet to be fully mirrored within its development co-operation programmes.8
Camdes I.P. has made some progress since the last peer review to integrate the
environment into its programming. However, monitoring is not comprehensive.9 The crux
of the problem is a lack of capacity within Camdes I.P, which has no dedicated gender focal
point, for example, to champion, support and monitor this issue and no specific budget for
cross-cutting activities (OECD, 2014). Portugal’s new Strategic Concept does not include a
plan for how to improve management of cross-cutting issues, despite this being
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The environment
and climate
change are
beginning to be
integrated into
programming

ODA for gender
equality is
decreasing

recommended in the last peer review (OECD, 2011a). Indeed, if anything, the Strategic
Concept has confused stakeholders as to which issues Portugal considers as cross-cutting
in its development co-operation. Portugal’s Strategic Concept identifies only two cross-
cutting issues — gender equality and children’s rights — the latter is a new cross-cutting
issue for Portugal. The environment is treated as a sector priority area in the Strategic
Concept and not a cross cutting issue. However, the peer review team was informed in
interviews in Lisbon that the environment would remain a cross-cutting issue.

Portugal’s share of ODA dedicated to the environment has increased since the last peer
review. On average 8% of its bilateral ODA between 2011 and 2013 were allocated to the
environment. The DAC average over this period was 23%. The majority of Portugal’s
environment focused ODA was allocated for climate change mitigation, especially
renewable energy.

A number of factors have contributed to Portugal’s increasing share of
environment-related ODA:

e the establishment of Portugal’s Carbon Fund™ as part of its Fast Start'
commitments, which has provided new sources of financing for climate-related
development projects

o the release of guidelines requiring that all grant project proposals consider
environmental issues, which has raised awareness of the need to factor in the
environment at the design stage of projects™

e anew focal point within Camdes I.P., which has strengthened staff support

e the creation of a joint working group involving Camdes I.P. and the Ministry of
Environment, Spatial Planning and Regional Development™ to assess the
environmental impact of all Camdes I.P.’s project proposals, which has brought
greater rigour to programme design.

The joint working group, in particular, provides a good model for enabling Camdes I.P. to
draw on expertise across the Portuguese government. This group is currently confined to
scrutinising Camdes |.P. projects, which represent only a marginal amount of Portugal’s
overall ODA (7.3%). Consideration should be given to expanding its mandate so that it
assesses Portugal’s substantial ODA infrastructure loan portfolio administered by the
Ministry of Finance. The peer review team was informed that the Ministry of Finance holds
regular discussions with the Ministry of Environment in order to get their views on the
environmental impact of proposed loan projects; the Ministry of Finance also abides by the
OECD’s guidelines on Export Credits, in particular the common approach to social and
environmental due diligence (OECD, 2012)."*However, Camdes I.P. is not consulted by the
Ministry of Finance on loan proposals, nor does it regularly receive information from the
Ministry on how the monitoring or evaluation of cross-cutting issues within loan projects is
progressing.

In 2013, 30% of Portugal’s bilateral sector allocable aid had gender equality and women’s
empowerment as a principal or significant objective. This compares favourably with the
DAC average of 33%. However, Portugal’s ODA for gender equality has decreased as a
share of ODA since 2012 when it stood at 38%. Portugal does have policy guidance on
gender equality (IPAD,2010) which includes indicators for measuring progress on gender
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equality in areas like health, education and security and defence. However, the lack of
in-house expertise within Camdes |.P. to support staff is hindering it from making further
progress.
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10.

11.

12.

13.

14

The Strategic Concept was adopted by Portugal’s Council of Ministers in February 2014.

The research will look at how Portuguese development co-operation should adapt and respond to the
rise of emerging new donors and new sources of development finance, among other things.

Mozambique, Guinea-Bissau, Sap Tome and Principe, Angola and Timor-Leste are all considered least
developed countries according to the UN in 2015. East Timor and Guinea-Bissau are considered fragile
states in 2015 according to the OECD’s unofficial list of fragile states (OECD, n.d. a).

While many partner countries have been given credit lines (Cabo Verde, Angola, Mozambique and Sao
Tome and Principe), other non-partner countries have also been given access to credit lines (Morocco
and China).

The Strategic Concept makes no reference to the credit lines or infrastructure development.

For example, in Guinea-Bissau Portugal is supporting a UNICEF education project and a UNFPA sexual
and reproductive health project.

More on changes in the international policy environment for fragility can be found in the OECD’s
(n.d.b), “International engagement in fragile states”, www.oecd.org/dac/governance-
peace/conflictandfragility/iefs.htm.

Portugal has a National Strategy for Sustainable Development (GOP, 2015) and a National Plan for
Equality, Citizenship and Gender (CIG, 2014). It has also established a Commission for Citizenship and
Gender Equality and a Counsellor for Equality to promote implementation of the National Plan.

The peer review team was informed during the mission to Lisbon that not all projects were monitored
to assess progress against gender equality or the environment and climate change.

The Portuguese Carbon Fund (PCF) is a domestic fund established in 2006 with the main objective of
supporting actions at the national level to meet the Portuguese commitments under Kyoto Protocol.
After 2009 a window was opened in the fund in order to also support climate change activities in
developing countries. This fund is part of Portugal’s Fast Start Finance commitments (see next note)
and is an innovative instrument for purchasing emissions credits on the international market.

During the 15" Conference of the Parties to the United Nations Framework Convention on Climate
Change developed countries pledged to provide new and additional resources, approaching
USD 30 billion for the period 2010-12, to help developing countries respond to climate change.
Allocation is to be balanced between mitigation and adaptation. This collective commitment has come
to be known as “fast-start finance”.

These guidelines (Camdes I.P., n.d. a) also request that programme managers demonstrate how gender
equality is being addressed in project design.

The working group was originally set up to approve Fast Start projects only, but has since been
expanded to include all Camdes I.P. projects.

Portugal is helping its partners to build their capacity to undertake environmental impact assessments
through its support of the Network of Environmental Assessment Associations. This network includes
organisations working in Brazil, Angola, Mozambique, Cabo Verde and Guinea-Bissau.
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development assistance

Overall ODA volume

Indicator: The member makes every effort to meet ODA domestic and international targets

Portugal’s capacity to meet its ODA target has been compromised during the financial crisis. While it will not
meet the 2015 deadline of providing 0.7% of its gross national income (GNI) as ODA, Portugal could establish
an explicit plan with interim targets to meet this commitment at a later date. An additional concern is
Portugal’s reliance on credit lines and accompanying concessional loans. If no new lines are opened or the
grant element of ODA does not increase, Portugal’s aid levels could plummet when its credit lines expire or
are completely drawn down by beneficiary countries.

Significant budget
cuts mean Portugal
will not meet its ODA
volume target

Portugal will not meet its goal of allocating 0.7% of its gross national income (GNI) as
ODA in 2015. Significant budget cuts made as the country passed through an
Economic Adjustment Programme (see Context) have resulted in ODA falling in real
terms by 19.7% since 2012 (Figure 3.1). In 2013, Portugal provided USD 488 million as
ODA, or0.23% of its GNI. The DAC average in 2013 was 0.30% (OECD, 2015a).
Portugal’s ODA to GNI ratio peaked in 2004, a year in which it provided significant
debt relief." Other than that exceptional year, ODA/GNI ratios have never surpassed
0.31% achieved in 2011.

Portugal is to be commended for maintaining its commitments to partner countries
during the financial crisis. Despite the budget cuts, Camdes I.P. and line ministries
made efforts to maintain bilateral programmes with its six main partners. Cuts were
mostly made by phasing out expiring projects and reducing or suspending core
contributions to multilateral agencies where possible.
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Figure 3.1 Portugal’s net ODA: volume and as a share of gross national income, 1998-2013
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budget could
plummet when credit
lines expire or are all
spent
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Portugal’s heavy reliance on concessional loans to make up its ODA budget in the
absence of an increase in grants has worrying implications for its ability to meet its
0.7% commitments. Since 2007 the share of ODA provided as grants has fallen, while
the share provided as concessional loans has risen dramatically, from 5% of total ODA
in 2006 to 41% in 2013 (Figure 3.2). Portugal has extended EUR 1.6 billion in credit
since 2001 to partner countries, but as of 2015 partners had drawn down EUR 958
million (60%) of this credit in the form of loans, leaving EUR 602 million unspent
(Annex D). If no new lines are opened or the grant element of ODA does not increase,
aid levels could fall significantly below 0.23% of GNI to ODA, when these credit lines
expire or are completely drawn down by beneficiary countries. Five of the ten credit
lines have already expired and are unlikely to be renegotiated. The remaining five are
due to expire no later than 2017.% At the time of the peer review mission, Portugal did
not anticipate opening new credit lines.

To address this concern and reverse budget cuts, Portugal’s government should set
out a pragmatic plan to make sustainable progress towards the 0.7% GNI to ODA
target. The plan should include realistic intermediary targets and set out staged
increases to the grant element of its ODA budget. Since exiting the adjustment
programme in 2014, Portugal’s economy has shown signs of improvement (OECD
2015b). Although the country is still in post-programme surveillance, this
improvement could provide impetus for Portugal to develop this plan.

In addition, Portugal should ensure that all of its ODA complies with the DAC’s
recommendation on the terms and conditions of aid, as proposed in the last peer
review (OECD, 2011).2 According to OECD statistics in 2013, while Portugal does now
allocate 86% of its total ODA as a grant element, it is still not abiding by the
recommendation to ensure at least a 90% grant element to least developed countries:
in 2013, the grant element of its bilateral ODA commitments to these countries was
only 84%, the lowest across the DAC.
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Figure 3.2 Grants versus loans in Portuguese ODA, 2005-13
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Portugal’s share of
ODA to least
developed countries
is declining

Despite the complex
development
co-operation system,
Camaes I.P. has made
great strides in ODA
reporting

Portugal has committed to increasing its total ODA funding to least developed
countries through its endorsement of the 2014 OECD Development Assistance
Committee’s High-Level Meeting Communiqué (OECD DAC, 2014)." It will need to
consider carefully and quickly how it distributes its ODA if it wants to meet this
commitment, as its share of ODA to these countries is declining. According to OECD
statistics, only 29% of its total ODA was spent on LDCs in 2013, compared to 40% on
average between 2010 and 2011.° As a result, in 2013 it provided only 0.07% of its GNI
to LDCs, far below the UN commitment of providing 0.15 — 0.20%. This decline reflects
the changing status of some of Portugal’s partners6 and the increasing amount of
concessional loans it has given to countries not classified as least developed.

ODA reporting is complicated for Portugal as there is no specific state budget line for
ODA; each of the 57 Portuguese public entities that implement development
co-operation has their own budget for co-operation activities (Table 3.1 and Chapter
4). This makes ODA data collection and reporting difficult. Camdes I.P. has, however,
made great efforts at the headquarter level since the last peer review to improve its
reporting practices and these have paid off. In 2015, Portugal’s ODA reporting was
considered excellent by the OECD secretariat (OECD, 2015c). The institute is in the
process of establishing a new integrated information system that should further
enhance Portugal’s statistical reporting capacity (Box 6.1).

In another response to the previous peer review recommendations, Portugal is now
providing four-year indicative information on spending plans to partner countries in
its Indicative Cooperation Programmes and the new Strategic Cooperation
Programme. Four-year figures are also reported to the OECD-DAC Forward Spending
Survey (Chapter 6). The figures are subject to annual confirmation but reflect
Portugal’s best estimate of future aid flows, including ODA provided by other line
ministries. While this involves significant effort given the fragmented nature of the
system it improves predictability to partner countries.
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Table 3.1 The allocation of Portugal’s ODA by each line ministry, 2014 — Preliminary Data

2014

319513357 EUR  99.4%
284 556 401 EUR  88.6%

Portuguese Government
Portuguese Government
(excluding MoFA)
MAI-Ministry of Internal Administration 4419 061 EUR 1.4%
MAM-Ministry of Agriculture and the Sea 254 625 EUR 0.1%
MDN-Ministry of National Defence 1210341 EUR 0.4%
ME-Ministry of Economy 306 528 EUR 0.1%
MEC-Ministry of Education and Science 31082 002 EUR 9.7%
MJ-Ministry of Justice 731357 EU 0.2%
MS-Ministry of Health 10 267 782 EUR 3.2%
MSSES-Ministry of Solidarity, Employment and Social Security 7 065 904 EUR 2.2%
MF-Ministry of Finance 222 743 627 EUR  69.3%
MAOTE-Ministry of Environment 3314 861 EUR 1.0%
MNE-Ministry of Foreign Affairs (MoFA) 34956 956 EUR  10.9%
Of whichCamées, IP 23548 027EUR 7.3%
PCM-Presidency of Council Ministers 3160313 EUR 1.0%
Other Official Entities (Parliament, Courts, Portuguese Central Bank, 1791 038 EUR 0.6%
Municipalities, Regional Governments and Universities)

Portuguese Total ODA 321304 395 EUR  100%

Source: Camdes I.P. (data received on 1 July 2015).

Bilateral ODA allocations

Indicator: Aid is allocated according to the statement of intent and international commitments

Portugal’s bilateral ODA allocations are consistent with its strategic plans. ODA is highly concentrated on sub-
Saharan Africa where five of its six main partner countries are located. At the sector level, grant allocations
are focused on social sectors and concessional loans focus mainly on infrastructure development. However,
Portugal still has further to go to deliver fewer and larger projects in its bid to reduce project fragmentation.

ODA is highly Portugal’s programme is highly concentrated geographically. Its priority region for
concentrated on Sub-  development co-operation is sub-Saharan Africa, with only one main partner country
Saharan Africa and in the Asia-Pacific region (Timor-Leste). Sub-Saharan Africa received 88% of Portugal’s
priority partner bilateral ODA allocable by region in 2013. In addition, 98 % of Portugal’s bilateral
countries country-allocable ODA went to its top 10 recipients (which include all of its partner

countries). This is far above the DAC average.
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ODA share to the
social sectors is
declining with the rise
in infrastructure loans

Portugal still
administers a large
number of small
projects in its partner
countries

Figure 3.3
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Source: OECD-DAC statistics.

Portugal’s bilateral ODA focuses on its strategic priority sectors. Between 2012
and 2013, 37% of its bilateral ODA on average went to social infrastructure and
services; 15% of this went to education alone (Figure 3.3). However, the share of its
ODA allocated to social infrastructure has declined over time. Aid to the government
and civil society sector in particular has fallen substantially: between 2007 and 2011,
18% of Portugal’s ODA on average was allocated to this sector; between 2012 and
2013, this fell to 3%. Part of this decreasing share can be explained by the rise in
Portugal’s concessional loans, with over half of its bilateral ODA (52%) allocated to
commodity or programme assistance. From 2007 to 2014, 70% of the credit lines and
concessional loans were used to meet partner countries’ road, sea and air transport
infrastructure needs (Camoes I.P, 2015). It is not possible at this point to tell whether
some of these loan-funded projects are supporting any of Portugal’s grant
investments in the social sectors.

Portugal is aware that it still has work to do before it can deliver larger and fewer
programmes, as recommended by the last peer review (OECD, 2011). The Strategic
Concept (2014-2020) and new Strategic Cooperation Programmes commit Portugal to
addressing this issue (Chapter 2). According to OECD statistics, it has reduced the
number of projects it undertakes from an average of 900-1000 between 2006 and
2008 to an average of 713 between 2009 and 2013. However, this largely reflects the
declining ODA budget, and Portugal has not yet managed to increase the financial size
of its projects. In 2013 over 70% of Portugal’s grant projects were valued at under USD
100 000.” This was also the case at the time of the last peer review.? All these small
projects require co-ordination and take up precious administration, monitoring and
evaluation capacity for Portugal and its partners. These costs could be reduced if
projects were larger.

Portugal’s bilateral commitments across sectors (as share of bilateral aid)

2012-13 average
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Multilateral ODA channel

Indicator: The member uses the multilateral aid channels effectively

Portugal has reduced its multilateral aid allocations in its efforts to recover from the financial crisis.
Nonetheless, it has successfully stayed engaged at the multilateral level, actively participating in the boards
of many multilateral institutions. This has been positive for Portugal and has kept open a channel through
which Portugal can keep its partner countries’ interests on the agendas of multilateral organisations.

Multilateral ODA has
declined; the EU
remains Portugal’s
main recipient

Despite cuts, Portugal
has maintained
strategic relationships
with its multilateral
partners

Multilateral engagement represents an important part of Portuguese ODA: 35% of
gross disbursements in 2013. This is above the DAC average of 27%, but is less than in
2009, when the share stood at 43% (Figure 3.4; Table B.2). The declining share reflects
a strategic decision by the Portuguese government, in the face of ODA budget cuts, to
protect its bilateral commitments to its partner countries.

Portugal channels only 1% of its bilateral ODA to specific projects implemented by
multilateral organisations in partner countries (known as multi-bi/non-core
contributions). This is a relatively small share of non-core multilateral ODA compared
to other DAC members.’

Portugal’s multilateral allocations follow its strategic priorities as outlined in its
multilateral strategy (IPAD, 2009). The EU institutions received about 85% of
Portugal’s multilateral aid in 2013. It is also one of the most important fora in which
Portugal can push for its development-related interests. The UN agencies, World Bank
and regional bodies like CPLP are also important multilateral partners for Portugal,
though they receive significantly less aid. The CPLP brings together all Portugal’s main
partner countries. This reflects one of the main rationales for Portugal’s engagement
with multilateral organisations: that they focus on Portugal’s partner countries and
are active in sectors aligned with Portugal’s development co-operation priorities.

Despite cuts to the multilateral ODA portfolio, Portugal has managed to maintain
strategic multilateral relationships. For example, Portugal is currently a board member
of the United Nations Development Programme (UNDP) and the United Nations
Population Fund (UNFPA), and also sits on the board of the Global Fund to Fight AIDS,
Tuberculosis and Malaria (The Global Fund, 2014). In 2015, Portugal also applied to
become a member of the new Chinese-led Asian Infrastructure Investment Bank.
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Figure 3.4 How Portugal’s ODA is shared across the multilateral system, 2008-13

100%
90%
80%
70%
60%
50%
40%
30%
20%
10%

0%

Gross disbursements

ODA channelled to
and through the
multilateral system

2008-09

2010-11 2012-13

Multilateral ODA B Multi-bi/non-core M Bilateral ODA, excl. multi-bi

Source: OECD-DAC statistics

OECD Development Co-operation Peer Reviews - PORTUGAL 2016 © OECD 2015

49



Chapter 3: Allocating Portugual's official development assistance

In 2004, 68% of Portugal’s ODA was a result of debt relief within the framework of the Highly Indebted
Poor Countries (HIPC) initiative (IPAD, n.d.) (OECD statistics).

Two lines of credit open for Mozambique and Cabo Verde and expiring in 2017 are currently under
discussion for a possible extension.

For more on the DAC's 1978 Recommendations on the Terms and Conditions of Aid, see
http://www.oecd.org/dac/stats/31426776.pdf.

In December 2014, ministers of DAC member agencies agreed to “allocate more of total ODA to
countries most in need, such as least developed countries (LDCs), low-income countries, small island
developing states, land-locked developing countries and fragile and conflict-affected states...reversing
the declining trend of ODA to LDCs” (OECD, 2014).

Portugal has also not met the UN target of providing 0.15 — 0.20% of GNI as ODA to LDCs, according to
OECD statistics; in 2013 it provided only 0.07% of its GNI as ODA to LDCs.

Cabo Verde graduated from LDC status in 2007. A UN review has also recommended that Angola
graduate from LDC status in the next three to four years (UNCTAD, 2014).

Calculations based on projects reported by Portugal to the OECD-DAC statistical database. This
calculation excludes concessional loans, as they are usually large sums and would skew the size of
projects.

The 2010 OECD DAC peer review calculated that 70% of Portugal’s projects between 2005 and 2008
were less than USD 100 000 (OECD, 2011).

In 2013, DAC members’ non-core multilateral ODA represented 12% of gross ODA.
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Institutional system

Indicator: The institutional structure is conducive to consistent, quality development co-operation

Portugal’s current business model for delivering development co-operation is under pressure. Portugal’s new
development agency, Camaes I.P., faces challenges in fulfilling its mandate of co-ordinating and supervising
Portugal’s multiple development actors. While steps have been taken since the last peer review to
strengthen Camoes I.P.’s coordinating powers, it does not have input into or oversight over half of Portugal’s
bilateral ODA budget. This was also the case for Portugal’s former development agency. One factor hindering
its success is constrained human and financial resources, but a more fundamental issue is whether the
institute has a realistic mandate.

Portugal’s
business model
continues to
pose challenges
for delivering a
co-ordinated and
effective
programme

Portugal’s complex development co-operation system, which involves 57 different public
entities (Figure 3.3), each with their own ODA budget and ability to implement projects, is
both an asset and a liability. While the system undoubtedly enables Portugal to draw on
rich and diverse expertise from across the whole of its government, it also makes it difficult
to deliver a coherent programme in partner countries.

This complex system relies on a unified vision (Chapter 2), strong co-ordination
mechanisms and comprehensive quality control in order to function effectively. Under the
current business model, the Secretary of State for Foreign Affairs and Co-operation is
responsible at the political level for ensuring Portugal has a strategic and co-ordinated
development co-operation programme. However, the day-to-day management is done by
Camodes I.P. (Figure 4.1), created in 2012 through a merger between Portugal’s former
development agency — the Portuguese Institute for Development Assistance (IPAD) — and
the Camdes Institute, Portugal’s culture and language institute (see Context). The new
institute is viewed as the “core entity” responsible for Portuguese development
co-operation (GOP, 2014), alongside language and cultural promotion. Directly responsible
for 7.3% of the ODA budget’, it is tasked with proposing the “direction” of Portugal’s
development co-operation policy, “co-ordinating” programmes projects and activities, and
having oversight of the implementation of all development co-operation programmes
carried out by line ministries through audit and evaluation (GOP, 2014).

Camodes I.P.’s ability to deliver its mandate is mixed. It has developed policies to guide
Portugal’s numerous development co-operation actors and established programme
management and evaluation guidelines for these actors to use. It is also increasingly able
to analyse and give its opinion on some of the line ministries’ proposed programmes.
However, the institute does not yet have regular input into or the ability to perform its
oversight role over half of Portugal’s bilateral ODA budget managed by the Ministry of
Finance in the form of ODA loans. This was also a challenge for Portugal’s former
development agency IPAD (OECD, 2010).
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Limited human and financial resources within Camdes |.P. are undoubtedly one factor
hindering it from delivering its objectives. The share of the ODA budget for which
Camodes I.P. is directly responsible has nearly halved since the last review.” The institute’s
reduced human resources are also hampering its ability to provide technical support and
supervision to the line ministries.

A more fundamental issue though is whether the institute’s mandate is realistic. Given the
Institute’s organisational set up there is a serious question as to whether Camdes I.P. will
ever have sufficient authority to fulfil its mandate of co-ordinating and providing oversight
over Portugal’s line ministries. The public institute operates outside the direct state
administration® and has only a marginal amount of the ODA budget under its direct
control, reducing its leverage over the line ministries.

The division of labour between Camdes I.P. and the Ministry of Foreign Affairs is also not
clear, with seemingly overlapping roles in some areas. For example, the Ministry of Foreign
Affairs’ Directorate for Foreign Policy is involved in reviewing the Ministry of Finance’s
proposed ODA loans, but at no point has the Directorate consulted with Camdes I.P.,
despite this being part of the institute’s official mandate. Formal consultation with the
institute could ensure loans are better co-ordinated with existing programmes and help to
integrate Portugal’s cross-cutting development priorities into the projects funded by loans.

Portugal could benefit from reviewing its business model to ensure that the entity charged
with managing its complex system has an appropriate mandate with sufficient capacity, as
recommended in the last peer review (OECD, 2010; Annex A). As part of this review, the
roles and responsibilities of Camd&es I.P. and the Ministry of Foreign Affairs should also be
clarified — both in headquarters and in partner countries — so as to make a greater
distinction between the political and technical functions of these respective institutions.

Figure 4.1 Portugal’s development co-operation actors and partners

Ministry for
Foreign Affairs/
State Secretary for
Foreign Affairs and
Cooperation

Municipalities

Private Sector

Source: Camdes |.P. (2015b) Memorandum of Portugal 2015, Camdes I.P., Lisbon, Portugal.
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Co-ordination at
headquarters is
better, but
further reforms
are required

Strong whole-of-
government
presence in
partner
countries, but
harmonisation
can be an issue

Since the last peer review, Portugal has taken steps to improve the co-ordination of
development co-operation at headquarters, as recommended by the last peer review. The
Inter-Ministerial Commission for Co-operation has begun to meet at the political level and
approves the line ministries’ annual development plans. Camdes I.P.’s role of providing a
“prior opinion” on projects proposed by line ministries has also been made legally binding.
The institute has good informal links with many of the ministries who rely on it for advice,
and it has been able to intervene early on in the design phase of some line ministries’
projects, using its development expertise to enhance impact.4 It has also helped those
municipalities that deliver development co-operation to establish a network to share their
experiences and enhance co-ordination, as recommended.

However, despite these reforms, co-ordination still remains an issue. The commission
meets only twice a year at the political level and there is no mechanism in place to enable
the commission to ensure there is harmonisation between Portugal’s Strategic
Cooperation Programmes for partner countries and the line ministries’ development
co-operation plans. Humanitarian response, which technically should be co-ordinated by
Camdes I.P., is in reality co-ordinated through the Ministry of Interior (Chapter 7). In
addition, while Portugal’s former development agency was involved in giving input into the
establishment of the credit lines managed by the Ministry of Finance, Camdes I.P. has not
given its prior opinion on any of the individual projects funded from these credit lines, nor
has it so far seen or participated in any evaluations of these projects to assess their
development impact (Chapter 6).

Portugal has a strong whole-of-government presence in its partner countries, with many
line ministries (Justice, Defence, International Affairs) having their own representatives
in-country. This has enabled Portugal to exploit synergies across the various policy
communities and to deliver a comprehensive approach to development, beyond ODA, as
evidenced in Sao Tome and Principe (Annex C and see Box 4.1).

However, this strong whole-of-government presence can also make harmonisation
complicated, particularly given that many line ministries have their own direct
relationships with their counterparts in partner countries. The joint expert mission to
Guinea-Bissau in 2014 (Box 4.1) is a good example of an integrated response to partner
country programming that could be emulated in other countries to ensure a truly
co-ordinated approach on the ground.

Box 4.1 A whole-of-government approach in Guinea-Bissau

In September 2014 Portugal undertook a whole-of-government mission to Guinea-Bissau to explore
how to resume its institutional co-operation with the government, which had been interrupted by
a coup d'état in April 2012. The mission was led by Camdes I.P. and the Directorate-General for Foreign
Policy. Six other line ministries participated: education, agriculture, justice, employment and social
security, environment and spatial planning and internal affairs. By bringing all the actors together to
discuss with the Guinea-Bissau government its needs, Portugal has been able to deliver a more
integrated and harmonised response.

Source: Camaes I.P. (2015b) Memorandum of Portugal 2015, Camdes I.P., Lisbon, Portugal.

An ambitious
systems reform is
taking place

Camodes I.P. is making efforts to strengthen its programme management procedures and is
putting in place a risk and quality management system, a results-based management
process and an integrated financial information system (Chapter 6). While there is
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Portugal has
taken steps to
decentralise its
operations, but
there is further
togo

undoubtedly a need to improve processes, management should reflect on whether the
institute has the capacity to undertake this ambitious agenda and if the new systems and
procedures can be applied easily to all of Portugal’s development actors.

Since the last peer review, Portugal has made progress in decentralising its co-operation, in
line with the recommendations (OECD, 2010). The Ministry of Foreign Affairs and
Camdes I.P. have increased the share of their development staff in the field from 12%
in 2008 to 32% in 2012 (OECD, 2014).” Embassies are also more engaged, having a greater
input into programme design and monitoring.

There is scope, though, to decentralise further. Embassies still have very little financial
authority, as observed in Sao Tome and Principe (Annex C). Efforts underway to enable
Embassies to have greater financial authority should be intensified as more robust
processes are put in place to improve oversight from headquarters. Portugal could also
make better use of existing staff, particularly line ministry staff posted in partner countries,
which tend to focus exclusively on their given projects. Finally, Portugal could also use local
staff in partner countries: in Sao Tome and Principe, for example, no local staff were
employed in the embassy to cover development co-operation exclusively.

Adaptation to change

Indicator: The system is able to reform and innovate to meet evolving needs

Portugal’s development co-operation system has undergone significant changes since the last peer review. It
is too soon to assess the impact of the merger of Portugal’s former development agency, IPAD, with
Portugal’s culture and language institute on its ability to carry out effective development co-operation.
However, the newly formed Camoes I.P. should be commended for maintaining delivery to key partners
during the transition. While efficiencies have been made, the reform has not yet fully resolved some of the
major challenges of co-ordination that afflicted Portugal’s former development agency nor is it clear that the
merger has enhanced the impact of Portugal’s development co-operation as hoped. There is also no system
in place to encourage innovation.

Camoes I.P. has
focused on
maintaining
delivery to key
partners during a
turbulent period
of reform

Portugal’s development co-operation system has gone through a turbulent period of
change since the last peer review, with ODA budget cuts, structural reforms and a
succession of leadership changes.6 The 2012 merger of Camdes Institute and IPAD was
driven by an extensive government-wide public administration reform process
(see Context) and was aimed primarily at achieving efficiencies. However, it was also
viewed by some as a ‘good fit’ that could ultimately enhance Portugal’s development
co-operation impact, given that the two organisations often work in similar partner
countries and undertake some joint programmes.

A recent staff survey showed that over half of respondents were satisfied with the way
management has handled the organisational reform process (Camdes I|.P., 2015a).
Camodes I.P. should also be commended for successfully maintaining delivery to key
partners during the transition, thereby minimising risks.

While it is too soon to assess fully the impact of the merger, it is clear that the reform has
helped to achieve efficiencies through joint support and management functions, and
shared offices in the field and at headquarters. There is still further to go, though, in terms
of forming a unified internal organisational culture and a recognisable public identity
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Limited culture
of innovation

associated not just with culture and language, but also with development co-operation
(Chapter 6). The reform has also not resolved the challenges that afflicted Portugal’s
former development agency. These centred on the lack of capacity and authority to
co-ordinate and supervise the implementation of all of Portugal’s development co-
operation programmes.

Portugal should appraise whether the merger has enhanced the development impact of its
co-operation as hoped. The appraisal should pay special attention to whether the Institute
has been successful in ensuring that language instruction and cultural promotion, when
funded by ODA, are only used to promote development, as recommended by the last peer
review.

While Portugal is aware of the importance of fostering innovation (GOP, 2014) it does not
yet have incentives in place to encourage the multiple actors working on development
co-operation to take risks and pilot new approaches. The process of decentralisation to the
field should create opportunities for promoting innovation.

Human resources

Indicator: The member manages its human resources effectively to respond to field imperatives

Human resource management is a challenge for Camaes I.P. A constrained budget, and inflexible recruitment
procedures are hampering its ability to bring in, rotate and retain the skills it requires to manage an effective
development programme. Given the restrictions it faces to recruit staff, it could review delegated authority
in headquarters as well as the field to ensure staff are being empowered, assess whether it has the right
skills in the right places, and think creatively about filling skills gaps.

Rigid recruitment
procedures
continue to
hamper effective
human resource
management

Since the last peer review, the number of staff working on development co-operation
within Portugal’s development agency (IPAD/Camdes |.P.) has fallen. Staff numbers in
Portugal’s former development agency, IPAD, were cut from 152 in 2010 to 137 in 2012.
The merger of IPAD with the Camdes Institute resulted in a further loss of 19 staff across
both organisations. Fiscal consolidation and structural reform in response to Portugal’s
economic crisis have been critical factors behind this decline, with the ODA budget
declining and government-wide public sector reforms reducing and restructuring the
public sector workforce.

Against this backdrop, the institute’s annual budget allocated to human resources has
been until recently insufficient to cover all the posts that were agreed in its establishment
plan (Camdes I.P., 2015b). At the time of this peer review, the Development Cooperation
Directorate, for example, has five unfilled posts and lacks dedicated staff to manage its
humanitarian aid or to ensure gender is integrated into programming.

Portugal’s rigid recruitment procedures also impose considerable constraints. While
Camdes I.P. staff are now able to rotate from headquarters to the field — something they
were not able to do in the last peer review - the institute is still unable to hire staff with
specialist development expertise at headquarters. Specialists can be recruited in partner
countries, but only for fixed term contracts. These procedures hamper Camdes I.P.’s ability
to bring in and retain the skills it requires.
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Given these constraints, Camdes |.P. could benefit from reviewing delegated authority in
headquarters as well as the field to ensure decisions are taken at the appropriate levels.
The institute should also consider undertaking an organisation-wide skills assessment to
see whether it has the right skills in the right places for maximising its human resources. In
addition, there is scope to think more innovatively about how to fill skills gaps. The
institute’s recent internship programme with Calouste Gulbenkian Foundation provides a
good example of creative thinking. The foundation regularly pays for trainees to work in
Camodes I.P., providing the institute with greater staff capacity at limited costs to its
budget.

Camdes I.P.’s new integrated training plan links staff training to the institute’s overall
corporate objectives (Camdes |.P., 2014). During 2013 - 14 staff from the development
co-operation area of the institute took part in 11 training events covering a wide range of
areas, including project cycle management and civil crisis management. Camdes I.P.’s staff
survey found that the majority of respondents were satisfied with senior management’s
promotion of training and enthusiastic about participating in training and taking on new
working methods (Camd&es I.P., 2015a).
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1. In 2014 Camdes I.P.’s ODA budget amounted to EUR 23.5 million, representing 7.3% of Portuguese
ODA.
2. It was responsible for just under 15% of the ODA budget in 2010, according to the last OECD peer

review (OECD, 2011).

3. Camdes I.P. has its own administrative and financial autonomy and its own assets. It performs duties
which fall under the responsibility of the Ministry of Foreign Affairs (MFA).

4, A representative from the Ministry of Education cited an example of this during the peer review’s
mission trip to Lisbon. Camdes I.P. proposed amendments to the ministry’s project to ensure it was
better aligned with Timor-Leste’s national education system. The suggestions were taken on board and
the project was adapted.

5. Portugal has a Cooperation Attaché in each of its partner countries. This post is recruited and paid for
by the Ministry of Foreign Affairs, and reports to Camoes I.P. and the Ambassador. The Attachés are
responsible for co-ordinating co-operation in the field. Portugal also has co-operation agents in the field
who are hired by Camdées I.P. and who provide technical support. The increase in staff has come from
Camdes |.P. placing more co-operation agents in its partner countries. In 2010 it had 10 agents in the
field - in 2015 it had 40.

6. Since the last peer review there have been three different Secretaries of State for Foreign Affairs and
Cooperation.
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Budgeting and programming processes

Indicator: These processes support quality aid as defined in Busan

Portugal’s progress towards meeting its international aid effectiveness commitments is mixed. It has
improved multi-annual predictability and strengthened risk management since the last review. However, it is
finding it a challenge to use country systems and its share of tied aid remains extremely high.

Predictability is
better, but
flexibility
remains a
problem

Portugal’s changes to its state budget process since the last peer review allow it to provide
its partners with more predictable, long-term funding.1 As a result, it's new Strategic
Cooperation Programmes with partner countries include indicative financial envelopes for
each sector of intervention, spanning the next four to five years.

Flexibility, however, remains a problem. Portugal has limited ability to transfer ODA funds
within and across countries in response to partners’ changing needs. This is a result of its
lack of a single unified ODA budget and the fact that each line ministry has its own ODA
budget. Portugal’s response to the coup d’état in Guinea-Bissau in April 2012, though, does
show that flexibility is possible. While Portugal suspended its institutional co-operation
with the Government of Guinea-Bissau, it was able to re-direct its ODA to projects
implemented by civil society or multilateral organisations in order to maintain support to
the country.

Programmes are
aligned and there
is strong country
ownership

Portugal remains firmly committed to the principle of country ownership of the
development process (GOP, 2014). Partner country governments are, where possible,
involved in the design, monitoring and evaluation of country programmes, as the peer
review observed in Sao Tome and Principe (Annex C). This results in Portugal’s
programmes being highly aligned with country priorities.

Portugal is still
struggling to
make better use
of country
systems and
move beyond
project
approaches

While Portugal is committed to making better use of country systems in partner countries
(GOP, 2014) only 23% of Portugal’s aid to the government sector being delivered through
partner’s public finance and procurements systems in 2013 (OECD/UNDP, 2014. This is far
below the international aid effectiveness target of 57% by 2015. Portugal is aware, though,
of the need to build partners’ capacity in this area to improve their systems. In 2012 it
implemented 116 projects focused on strengthening governance, institutions and public
finance management processes in partner countries (GOP, 2015).

Portugal is also keen to use a wider variety of aid modalities to implement its co-operation
and has committed to deploy a greater mix of project aid, budget support and technical
assistance in partner countries (GOP, 2014), as recommended in the last peer review. Since
the last peer review, it has managed to reduce the share of its aid provided as technical
assistance.” However, it still provides the vast majority of its aid through project-based
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approaches (55% of total ODA in 2013) and only a marginal amount through sector and
general budget support mechanisms (1% in 2013).2

For Portugal to improve its use of country systems and use a wider variety of aid
modalities, there is a need for stronger guidance and better use of existing staff to engage
with these processes.

Since the last review, Camoes I.P. has strengthened its approach to risk, establishing a risk
management committee and policy. The policy identifies several types of risks and assigns
key personnel with the responsibility for monitoring them within the organisation
(Camdes I.P., 2015). The institute has also introduced risk matrixes for projects. These
encourage all project managers in Camdes I.P. and across the line ministries to identify,
weigh and monitor risks (Camdes I.P., n.d.).* Risks are not, however, systematically
identified or monitored at the country programme level. Camdes I.P. hopes to address this
gap through its new Strategic Cooperation Programmes (Camaes I.P., 2015).

Camodes |.P. has taken considerable steps to improve the way it addresses corruption in its
programming. It has established a reporting mechanism for staff that suspect corruption
and is starting to cross-check the companies with which it conducts business against
debarment lists published by multilateral development agencies. Other line ministries are
partnering with the United Nations Office on Drugs and Crime (UNODC) to provide training
in corruption investigation and prosecution for judges and magistrates in Portugal’s
partner countries. After a critical review in 2013 (OECD, 2013) of the country’s
performance in implementing the OECD Convention on Combating Bribery of Foreign
Public Officials in International Business Transactions, Portugal does appear to have made
some progress in this area (Chapter 1).

In 2013 70% of Portugal’s bilateral ODA was tied according to OECD statistics. This is far
above the DAC average (14.3%) and represents a significant increase from the last peer
review.” In this respect, Portugal has not met the recommendation in the 2010 peer
review. High levels of tied aid not only go against Portugal’s Busan development
effectiveness commitments to accelerate efforts to untie aid (HLF4, 2011).

Portugal’s tied aid remains high as a result of the Ministry of Finance’s credit lines, which
are legally tied to the purchase of Portuguese goods and services. While Portugal is not, at
present, issuing any new credit lines, partners had not accessed all the funds available to
them as of July 2015 (Chapter 3 and Annex D). In the absence of a sharp increase in ODA
grants, Portugal is likely to continue to have a high share of tied aid.

Portugal attaches conditions to its budget support, drawing on jointly agreed conditions
with partner governments, where possible.6
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Partnerships

Indicator: The member makes appropriate use of co-ordination arrangements, promotes strategic
partnerships to develop synergies, and enhances mutual accountability

Portugal has increased its involvement in country-led co-ordination processes since the last peer review. It
continues to undertake delegated programming on behalf of other providers and is engaged in triangular
co operation. It also actively practices mutual accountability with its partner countries. However, Portugal is
still working on developing strategic framework relationships with its NGO partners and has only partially
met the recommendation in the last peer review on this regard.

Portugal is more
involved in
country-led

co ordination
mechanisms

Portugal has actively increased its engagement in country-led co-ordination mechanisms
since the last peer review. In Cabo Verde it is joint co-ordinator of the budget support
group on security, along with the EU. In Sao Tome and Principe it is working with UNDP to
establish an aid co-ordination unit. Greater engagement in country-led co-ordination
mechanisms has been possible since Portugal posted more staff to the field. For example,
in order to participate more actively in the donor co-ordination group in Mozambique - the
G19’ - Portugal increased its field staff.

Portugal is also continuing to undertake delegated programming on behalf of other
donors. It has implemented delegated co-operation projects in Mozambique and
Timor-Leste and is in the final stages of negotiating new delegated projects in
Guinea-Bissau and Timor-Leste.

Portugal
practices mutual
accountability

Portugal reported in 2015 to the EU that it is involved in mutual accountability
arrangements in 80% of its partner countries (GOP, 2015). It sees its country programmes
very much as a joint endeavour with its partner country governments. All country
programmes are co-signed and partners are invited at the end of the programme to
participate in a joint evaluation (Chapter 6) in which they can either praise or criticise
Portugal’s performance.8

Prudent
approach to
working more
with the private
sector; further
triangular
co-operation
planned

Portugal’s Strategic Concept calls for the need to work with a wider array of development
actors to deliver co-operation, including the private sector (GOP, 2014). There certainly is
an opportunity for Portugal to engage further with this sector, given the heavy presence of
Portuguese companies in many partner countries. In Sao Tome and Principe alone 530
Portuguese companies provide services and goods to the country. However, Camdes I.P.
does not currently have expertise on this issue and has prudently decided to put on hold
establishing a private sector policy until it has greater capacity (Chapter 1).

Portugal is a key advocate of triangulate co-operation, jointly hosting with the OECD a
policy dialogue on triangular co-operation in May 2013 in Lisbon.” Camdes I.P. is in the
midst of preparing new triangular programmes with Chile in Mozambique, and with Japan
in Guinea-Bissau and Sao Tome and Principe, respectively.
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Portugal is keen
to develop
strategic
multi-annual
partnerships
with its NGO
partners

Portugal recognises civil society as a key partner in development co-operation (GOP, 2015)
with a role to play in policy consultation, project implementation and development
awareness. The overall amount of funding to civil society organisations has declined since
the Ialgt peer review in terms of volume, but remains a small but stable share of overall
ODA.

Since the last peer review, Camdes I|.P. has established multi-year funding relationships
with several of its NGO partners. It has not yet, however, managed to move from project
based funding relationships to strategic framework agreements that support NGOs' entire
set of programmes. As a result it has only partially met the recommendation in the 2010
peer review (OECD, 2011)."'The institute does intend to establish these partnerships in the
near future. These partnerships could reduce transaction costs and enable Portugal to
engage in deeper and more flexible relationships with NGOs.

There is also scope for Camdes I.P. to streamline its project-based civil society funding
mechanisms. Many Portuguese civil society organisations highlighted the high transaction
costs they face, relative to other donors, in accessing funding from the institute (Annex C).
They proposed that the institute consider adopting a two-step application process, which
would enable them to submit short concept proposals and then, if there is interest, a more
detailed proposal. This would reduce transaction costs. Portugal could also improve the
predictability of its funding to humanitarian NGOs (Chapter 7).

Fragile states

Indicator: Delivery modalities and partnerships help deliver quality results in fragile contexts

Portugal has a pragmatic, flexible approach to working in fragile states. There is strong commitment to
working with government-led co-ordination mechanisms and to promoting security and development issues
on the global stage. Closer collaboration across government, perhaps through shared risk and context
analyses, could help build greater synergies among programmes and help ensure that Portugal builds on its
past experiences in individual fragile contexts.

Need for closer
collaboration
across
government,
perhaps through
shared risk and
context analyses

The 2010 peer review recommended that Portugal raise awareness of the “do no harm”
principle, and the importance of conflict sensitivity when programming in fragile contexts
(OECD, 2011). This has been done. The root causes of insecurity appear to be well
understood across government programming. There is a strong focus on technical military
co-operation, given Portugal’s understanding of the role played by the military in the
stabilisation (and destabilisation) of fragile contexts, and the Ministry of Defence ensures
that a focus on the Rule of Law is part of this work. There is also a clear understanding
across government that results take time in fragile states, and that flexibility needs to be
built into programmes to allow for unexpected changes in context.

The 2010 review also recommended that Portugal should engage in joint analyses and use
the findings to inform country programming. Here the review team found that more could
be done; closer collaboration across government throughout the programme cycle,
perhaps around a shared context and risk analysis, could help Portugal better capitalise on
past experiences, promote coherent approaches to risk management and create greater
synergies between programmes. While contextual risks are assessed in individual
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Portugal is
proactively
engaging with
government-led
donor
co-ordination
mechanisms

A pragmatic,
flexible approach
to working in
fragile states

programme documents and strategic programmes, Portugal is missing the opportunity to
reduce these risks by joining up all its efforts in a fragile state.

Portugal actively engages with government-led donor co-ordination mechanisms, where
these exist, in fragile states. For example, in Timor-Leste, Portugal works with the donor
support group and Timor-Leste Transparency Portal and has aligned its new country
strategy, covering 2014-17, with Timor-Leste’s own strategic plan.12 There is also direct
co-ordination with other development partners: in Timor-Leste the majority of funds is
sourced as delegated co-operation from the EU, for example. Portugal also seeks to
collaborate with other donors on the international stage. In July 2015 it hosted a high-level
mission to Guinea Bissau with the DAC Chair in an attempt to promote support for the
principles of the New Deal for Fragile States in that country.

Portugal has a pragmatic, flexible approach to working in fragile states; this has included
adapting its programming tools when necessary. For example, Portugal is not required to
use country systems by default in fragile states and it can also fund national NGOs. Flexible
use of funds is also considered important; when Guinea Bissau experienced political
turmoil in 2012, Portugal was able to remain engaged by withdrawing from institutional
co-operation and instead executing those programmes through NGOs; this is good
practice.
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While Portugal’s state budget continues to be determined on an annual basis, the introduction of a
multi-annual framework for state budget planning (over at least three years) enables it to provide
multi-annual indicative budgets to its partners for each sector.

The share of Portugal’s net ODA that is provided as technical assistance has declined steeply since the
last peer review according to OECD statistics. In 2009 free standing technical assistance made up 28% of
total net ODA; in 2013 it made up only 14%. This partly reflects the significant decline in the grant share
of Portugal’s ODA over this period.

In 2013 Portugal was providing general and sector budget support in Mozambique and sector budget
support to Cabo Verde.

For example, the project document for Portugal’s major health programme conducted in Sao Tome and
Principe provides some indication of events that could negatively affect the project: “Risks and
unforeseen circumstances” identified include: no disbursement of co-financing tranches; lack of water
and electricity provision; no political will from authorities in Sao Tome and Principe to implement the
health sector strategy and delays in the delivery of equipment to the country (IPAD, n.d.).

In 2009, 38.8% of Portugal’s bilateral ODA was tied.

Portugal’s General Budget Support to Cabo Verde is tied to macroeconomic stability, effective
implementation of public finance reforms, and progress made on achieving Cabo Verde’s Growth and
Poverty Reduction Strategy Il 2012-16.

This group represents those donors that contribute over 30% of Mozambique’'s total state budget and is
intended to maintain continuity of dialogue with the Mozambican authorities.

For example, Portugal has undertaken a Joint Evaluation of its Indicative Cooperation Programmes in
Mozambique, Cabo Verde, Timor-Leste and Angola since the last peer review.

For more information on this policy dialogue please see the page on “Policy dialogue on triangular
co-operation” on the OECD website, www.oecd.org/dac/dac-global-relations/dialogue-triangular-

cooperation.htm.
Portugal provided only 3% of its total net ODA to and through NGOs in 2013 according to OECD

statistics, below the DAC average of 13%. While the amount of ODA to and through NGOs has declined
since 2010, as a result of the falling aid budget, the share has remained the same.

In light of declining flows to NGOs, Camdes I.P. has introduced new co-financing requirements for some
of its funding to NGOs which give preference to projects with guaranteed international co-financing.
The rationale for these new criteria is to enable Camdes I.P. to leverage greater flows and to encourage
Portuguese NGOs to seek new funding models in a context of limited finances. However, civil society
organisations in Portugal feel that these changes have unintentionally penalised smaller NGOs, which
have less access to international funding than their larger counterparts (ONGD, 2015).

See Timor-Leste’s Strategic Plan for 2011-30 (Democratic Republic of Timor-Leste, 2011).
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accountability of Portugal's development
co-operation

Results-based management system

Indicator: A results-based management system is in place to assess performance on the basis of
development priorities, objectives and systems of partner countries

Camdes I.P. is putting in place a results-based management system. Results are already identified at the
project level and Camaes I.P. is beginning to develop them for its country programmes. At this stage, project
and country level results are limited to capturing outputs. Putting in place a set of measurable results at the
country level which also capture outcomes and impact will enable the institute to assess the performance of
Portugal’s ODA. Monitoring is still work in progress given Portugal’s fragmented aid system and partner
country data are scarcely used.

Results-based
management for
projects is better,
but the system
lacks a results
culture

Portugal emphasises that accountability and learning are central concerns for
development co-operation amid a government-wide push for more performance-based
public sector management. Since the last review, Camdes I.P. has introduced a
requirement that all project proposals — submitted by line ministries for prior opinion and
from civil society organisations® for funding — must include a logical framework. This is
stilla work in progress. A sample of project documents analysed shows that some are
more thoroughly prepared than others and that all projects only consider results at the
output level.

Portugal’s new Strategic Cooperation Programmes are beginning to be rolled out across
partner countries. These include objectives and indicators for measuring progress at the
country level and apply to all Portuguese actors involved in co-operation activities in that
country. For example, the new Strategic Cooperation Programme for
Timor-Leste 2014-2017 aligns Portuguese projects and activities to the specific goals and
objectives expressed by the East Timorese government in its Strategic Development
Plan 2011-2030. However, results are still expressed in terms of outputs instead of
outcomes (Camdoes I.P. 2014a).

Portugal still has some way to go to be able to capture the development outcomes and
impacts of its projects and programmes in the countries and regions in which it works.
Ensuring all country programmes have a clear set of outcome-orientated results will
improve the institute’s ability to assess ODA projects within these countries and could help
the institute and Portugal’s other development actors to adjust their project designs,
where needed, to ensure greater impact.
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Results tracking
across the
development
co-operation
system is
challenging; use
of partner
country data is
limited

Camoes I.P. is grappling with how to ensure results monitoring that is high quality and
harmonised across the entire development co-operation system. A key challenge is
changing the focus of project monitoring from reporting on whether project deadlines
have been met and financial targets kept, to measuring progress against output and
outcome results. In order to help this transition, Camdes I.P. plans to prepare guidelines to
help all co-operation actors when monitoring results. Portugal also needs to ensure
management routinely uses results data to inform decision making and programme design.

Using partner country data in monitoring continues to be a challenge for Portugal. Use of
these data is still very limited, due to lack of experience and the dearth of data collected by
partner country governments.

Evaluation system

Indicator: The evaluation system is in line with the DAC evaluation principles

Camoaes I.P. has a well-developed evaluation system, but there is scope to improve line ministries’ evaluation
practices to ensure a consistent standard. The Evaluation and Audit Division in Camades I.P. is independent of
the operations unit and has a clear policy and plan to guide its work. While the number of staff has
increased, the division’s workload has also considerably expanded. Portugal includes partner countries in its
evaluation process, which is good practice.

Evaluation is
well-structured
at Camaoes I.P.

Evaluation is a well-established part of Camdes I.P.’s development co-operation
programme cycle and is supported by a strong set of guidance and quality control
measures. For example, to ensure the quality of evaluations Camdes I.P. appoints a
management group for each evaluation and a matrix for assessing the quality is created for
each evaluation report (Camdes I.P., 2015). However, there is still further to go to ensure
an evaluation culture across all of Portugal’s development actors. In particular, there
appears to have been no evaluation to date by the Portuguese government of its extensive
concessional loan portfolio managed by the Ministry of Finance, though one is planned.

Steps are being taken to try to improve this situation. A new evaluation policy for
Camodes I.P. was at a draft stage during this peer review (Camdes I.P. n.d.). It takes into
account standards agreed by the OECD DAC (OECD, 2010) and grants the Institute’s
Evaluation and Audit Division a clear mandate to evaluate all development co-operation
interventions and to ensure the quality of evaluations conducted by other line ministries.
The draft evaluation policy has been discussed with line ministries in an effort to increase
the uptake of the policy by all Portuguese development actors. Camdes I.P. is also offering
training to line ministries on evaluation.

While staffing numbers have been increased within Camd&es I.P.’s Audit and Evaluation
Division,” the division’s workload has also expanded as a result of the merger.3 The division
is keen for some of its responsibilities — such as assisting with project monitoring — to be
done by staff based in partner countries. This makes sense as staff on the ground are
closer to programming and have local knowledge. This would free up the division to focus
on larger evaluations and its other responsibilities.
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Camoes I.P.’s
Evaluation and
Audit Division is
independent of
operations

Camdes I.P. has a
strategic and
comprehensive
evaluation plan

Evaluation
partnerships
between
Portugal and
partner countries
are positive

The Evaluation and Audit Unit reports directly to the board of Camdes|.P. and is
independent of operations. The division proposes a work plan which is approved by the
board at Camdes I.P. Final evaluation reports are published only after a discussion with all
interested parties (NGOs, partner country representatives etc.).

Camoes I.P. has a rolling three-year evaluation plan approved by the institute’s senior
management.* The 2014-16 plan is strategic, for example, it will assess the effectiveness of
Cambdes I.P.’s new NGO co-financing mechanism and, it will, for the first time, evaluate an
infrastructure loan project funded by Portugal’s credit line.”

The plan does not specify the financial allocation for each exercise and there is no
dedicated budget for evaluation. However, staff interviewed in the Evaluation and Audit
Unit informed that the budget attached to evaluations in 2015 was EUR 100 000, excluding
salaries.

Camdes |.P. strives to include partner countries in the evaluation cycle. Terms of reference
are drafted with staff of partner country embassies in Lisbon as well as other stakeholders
in partner countries. They are also invited to participate throughout the process on the
ground. The involvement of partner countries does, however, depend on the commitment
of the individual country, which is not always guaranteed according to Camdes I.P.’s staff.
Involvement of partner country authorities is also not systematic for evaluations
conducted by other line ministries. As for joint evaluations with other donors, Portugal has
less experience — something noted already in the previous DAC peer review (OECD, 2011).

Institutional learning

Indicator: Evaluations and appropriate knowledge management systems are used as management tools

The extent to which Portugal’s development co-operation system learns from its own experience is limited.
Evaluation findings are not systematically used to inform decision making and there is no knowledge-sharing

mechanism.

Learning from
evaluations is
not yet
systematically
part of decision
making

Camodes I.P. has improved its practices for learning and using evaluation findings, but it is
aware that it has a long way to go to inculcate a culture of learning among all Portuguese
actors involved in development co-operation. Evaluation findings are regularly shared at
workshops with interested partners (CSOs, line ministries and partner country
representatives). Evaluated entities are able to formally express disagreement or
agreement with the findings and senior management is requested to give a final response.
The Evaluation and Audit Division also publishes an annual evaluation report which
highlights, among other things, progress made on implementing evaluation
recommendations. The latest available annual report from the Evaluation and Audit
Division states that 43% of recommendations that had been accepted were
implemented, 22% were not implemented and 46% were partially implemented (Camdes
I.P, 2014d). This is good practice.

However, it can be difficult for Camdes |.P. to follow up the degree to which
recommendations are implemented as this depends on implementing agencies submitting
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information to Camoes I.P. A lack of information from implementing agencies was flagged
as an issue in the last annual evaluation report (Camdes I.P. 2014e).

Portugal lacks a Portugal’s fragmented development co-operation system requires a strong knowledge

knowledge- management mechanism to share learning across the multitude of actors involved. No
sharing such system is currently in place. The lack of communities of practice and knowledge-
mechanism sharing networks is preventing Portugal’s development co-operation actors from learning

fully from their experiences and improving their practice. The planned establishment of
technical working groups under the Inter-ministerial Commission for Co-operation
(Chapter 1) could be a step in the right direction. It would create an environment where
staff from different line ministries working on the same sector can meet more
systematically to discuss their experiences and challenges.

Communication, accountability and development awareness

Indicator: The member communicates development results transparently and honestly

Transparency has improved since the last peer review. Camoes I.P.”s new communication strategy aims to
increase the visibility of Portuguese development co-operation and foster citizens’ trust. However, more
regular communication with external stakeholders about the impact of all Portugal’s ODA activities could
enable Portugal to tell “better stories” about its work and enhance accountability. Portugal has invested
strongly in development education and its work has won international acclaim.

Steps have been  Portugal has improved the transparency of its development co-operation since the last

taken to peer review, as noted in Chapter 3. Committed to providing its ODA information in line
implement the with the Common Standard,® it now publishes forward-looking spending plans7 and
Common project-level data. The development of an Integrated Information System should also
Standard further enhance transparency (Box 6.1). While Portugal has published a timetable for

achieving the Common Standard, it is, however, unlikely to make the December 2015
deadline of full implementation.

Box 6.1 Portugal’s Integrated Information System for development co-operation

Portuguese co-operation started to develop an integrated information system in 2013-14, following its
Busan commitments, to ensure conformity with the OECD-DAC regulations in terms of reporting aid.
This system will have several positive impacts on the quality of Portugal’s reporting:

e public and private financing institutions can input data directly through an electronic platform
e the system will be able to automatically validate data against the DAC rules

o field staff will be able to input data directly, so statistical information will better reflect the reality
of Portuguese aid on the ground

e it will enable online consultation and downloads of statistical data.

Source: Camoes |.P. (2015), Memorandum of Portugal, 16 March 2015, Government of Portugal, Lisbon.
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Portugal could do Complying with recommendations from the last peer review, Camdes I.P. now has its own

more to tell
stories about its
development
impact through
social media

Portugal has
been praised for
its good work in
awareness
raising for
development

communication strategy which aims to increase the visibility of Portuguese development
co-operation and to foster citizens’ trust (Camd&es I.P. 2015a). Communication is
predominately based on a digital approach.> Communication became more important
following the merger of Portugal’s former development agency and the language and
culture institute. The visual identity of the former development co-operation agency
became subsumed under the image of the language/culture institute. The communication
department is working hard to make clear to citizens that the former language institute
now also has development co-operation responsibilities.

Despite Portugal’s new communication strategy, there is considerable scope for
Camdes I.P. to tell stories to external audiences about the impact of all of Portugal’s
development co-operation. Such communication would enhance the transparency,
accountability and visibility of Portuguese development co-operation. Camdes I.P.
produces an annual report online (Camdes I.P. 2014d), but it only covers its own
operations (education and development) and not those of other Portuguese development
actors. It could also profit from its large social media follower base to better communicate
the development results of its activities or tell stories about the improvements its projects
have made to people’s lives in partner countries.” Camdes I.P. should communicate more
systematically on the programmes implemented by all the line ministries, so as to provide
a comprehensive overview of its ODA supported activities. Accountability lines with
parliament also need to be nurtured (for example, evaluations are still not presented to
parliamentarians and could be a feature of parliamentary debates with some regularity,
e.g. once a year).

Portugal has its own National Strategy on Development Education 2010-2015 (IPAD 2010),
which aims to integrate development and global citizenship into Portugal’s formal and
informal education system. Portugal’s leadership in development education is the result of
years of engagement with different actors from government and civil society, and
dedicated funding to support development education NGOs from Camdes I.P. Portugal’s
activities in this area have been peer reviewed and praised by different international
bodies such as the Global Education Network Europe (GENE 2014) and the European
Commission (EU 2012).
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For NGOs, the obligation to submit a logical framework has been in place since 2002.

In June 2015, the Evaluation and Audit Division had six full-time staff. In the previous development
co-operation agency — IPAD — there were only 2.5 members of staff in this division.

The division is now responsible for evaluation and internal audit of both development co-operation and
language activities. This adds to the division’s other responsibilities of quality control and risk
management.

The 2014-16 plan indicates 15 development-related evaluations to be conducted and 5
language-related evaluations.

The project in question was specified as “support to infrastructure construction in Cabo Verde” and
required coordination with the Ministry of Finance as responsible for the credit line which financed this
project (Camdes I.P. 2014c).

At the 4th High Level Forum on Aid Effectiveness in Busan in 2011, countries and organisations resolved
to: “Implement a common, open standard for electronic publication of timely, comprehensive and
forward-looking information on resources provided through development co-operation taking into
account the statistical reporting of the OECD-DAC and the complementary efforts of the International
Aid Transparency Initiative and others.” Participants at Busan agreed to implement this standard fully
by December 2015. Portugal has chosen to achieve the standard outside of the IATI process.

See OECD stats for the Portuguese estimates for 2014-18,
https://stats.oecd.org/Index.aspx?DataSetCode=FSS/.

Camodes I.P. uses Facebook to organise discussions and share news (the institute’s Facebook profile has
more than 33 000 followers). Feedback from website users has also helped Camdes I.P. improve
disclosure of ODA data, making them more user-friendly and machine readable.

A scan of Camdes I.P.’s Facebook page activity during June and July 2015 shows most posts related to
the culture/language activities of the institute. There was no mention of the results of projects
implemented by Camd&es I.P. or other line ministries in partner countries. The news section of
Camdes I.P.’s website does link up to short documentation collecting testimonies and stories of positive
development linked to Portugal’s development co-operation efforts
(i.e. www.instituto-camoes.pt/cooperacao/bicicletas-matutuine).
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Strategic framework

Indicator: Clear political directives and strategies for resilience, response and recovery

Portugal could consider how to use its domestic crisis preparedness skills to more systematically build the
capacity of civil protection services in partner countries — this might be a useful focus area for the new
strategic framework for the humanitarian programme. Setting out such a framework would also allow
Portugal to advocate for a dedicated humanitarian budget line, and thus increase its overall humanitarian
volume, in line with international burden-sharing agreements.

Humanitarian

assistance has a

brand new
strategic
framework

The 2010 peer review recommended that Portugal set out a strategic framework for its
humanitarian assistance (OECD, 2010); a new Operational Strategy had just been finalised
as the peer review was completed (Portugal, 2015), after several attempts (Box 1). It will
be interesting to see how this new Operational Strategy changes Portugal’s approach to
humanitarian programming.

Box 7.1 Key features of Portugal’s new Operational Action Strategy for Humanitarian Action

Portugal’s new strategy was approved on 27 August 2015. It includes the following features:

reference to the Good Humanitarian Donorship principles and to other internationally
recognised humanitarian instruments

application of international guidelines on the use of military and civil defence assets

a commitment to build resilience and reduce risks, including through regular Strategic
Cooperation Programmes (development programmes)

allows for funding of rehabilitation and resilience activities
a clear statement that Camoes I.P. will co-ordinate cross-government humanitarian efforts

promotion of a balance between bilateral and multilateral responses, and of a special
financing facility for NGOs involved in humanitarian assistance

intentions to promote training and build human resource competence on humanitarian
assistance.

Source: Portugal (2015), Estratégia Operacional de Agdo Humanitdria e de Emergéncia, Didrio da Republica, 1.2 série —
N.2 167 — 27 August 2015.

Development
and

humanitarian
responses are
not joined up

Portugal does not yet have a holistic development and humanitarian response, and
Portugal’s country strategies (Indicative Cooperation Programmes/Strategic Cooperation
Programmes) do not include humanitarian issues or consider how to minimise the risks of
crises and shocks. This is despite the potential of these shocks to undermine development
investments and hinder progress towards sustainable development. The new Operational
Strategy does, however, outline plans for greater coherence between these two
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More systematic
use of civil
protection to
build capacity in
partner countries
could be useful

Portugal is the
smallest
humanitarian
DAC donor

instruments, including plans to include disaster risk reduction considerations in future
Strategic Cooperation Programmes.

Portugal could consider how to help partner governments minimise the risks of disaster,
and thus diminish the potential impact of crises and shocks on their institutions,
infrastructure and citizens. The Civil Protection Mechanism, under the Ministry of Interior,
has proven itself capable during domestic crises; it also supports disaster response in
partner countries. Leveraging these skills to partner country civil defence systems could be
a useful way to boost their capacity to reduce risk. The Ministry of Health has also
demonstrated competence in this area, for example supporting Ebola preparedness in
Guinea by providing medical laboratories. Volcanologists have also been sent to Cabo
Verde to help monitor the Fogo volcano. Some disaster preparedness projects —
particularly for NGOs working in the water sector — have also received Portuguese funding,
often co-financed by the European Commission.

There is no budget line for humanitarian assistance in Portugal. All funding allocations are
made either by the Ministry of Finance from additional funds for specific crises, or from
undisbursed funds originally allocated to development programmes. Some supplementary
funding is available from the budgets of the ministries of health and defence, but this is
difficult to access. Between 2010 and 2013 Portugal disbursed just USD 1.065 million in
humanitarian assistance, plus some small grants to the Central Emergency Response Fund,
making it the smallest OECD/DAC humanitarian donor.!

Effective programme design

Indicator: Programmes target the highest risk to life and livelihood

Decisions on where, and how, to respond to crises are often made on an ad hoc basis at the political level.
This risks generating misconceptions about Portugal’s respect for key humanitarian principles such as
independence and impartiality. Portugal is careful, however, to align its bilateral responses with requests
from partner countries. Drawing up funding guidelines could help further mitigate this risk.

Decision making
appears ad hoc
and political

No clear link
between early
warnings

Responses linked
to partner
country requests

The 2010 peer review noted that Portugal tends to use its humanitarian funding for
small-scale responses to sudden onset crises; this remains largely the case. Decisions are
often made at a political level as crises arise. Portugal will need to take care to
demonstrate that it respects fundamental humanitarian principles, especially
independence and impartiality,2 in deciding where and how to respond. Publicly available
funding guidelines would be a good first step to support this type of principled decision
making.

As with many DAC members, there is no clear link between early warnings of humanitarian
crises, and early Portuguese response to mitigate the effects of these crises.

The participation of affected communities in Portugal’s humanitarian responses is not
actively promoted. However, Portugal’s civil protection responses do all follow formal
requests made by partner countries.
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Effective delivery, partnerships and instruments

Indicator: Delivery modalities and partnerships help deliver quality programmes

Despite a lack of funds for humanitarian partners, Portugal continues to offer support where it can. Most of
the humanitarian programme is implemented through bilateral responses via the civil protection service,
often co-funded by the European Union, and through contributions to the global pooled funding mechanism.
There are good relationships with partner country governments who request relief goods in times of crisis.
Funding to other humanitarian partners is unpredictable and last minute; this may change under the new
strategic framework document.

Portugal
manages to
support
protracted crises
despite budget
cuts

Portugal’s rapid
response
operates through
civil protection
and the CERF

Funding for
humanitarian
partners is slow
and
unpredictable

Portugal is active
in EU donor
co-ordination
mechanisms

Portugal notes that it has allocated humanitarian funds to four UN agencies and to the Red
Cross movement in the past (GOP, 2015); but budgetary restrictions since 2011 have
meant that these contributions have dried up in recent years. Portugal is to be given credit
for continuing to support other initiatives, however. A good example is its support to the
UN’s Refugee Agency’s (UNHCR) Confidence Building Measures, which aim to address the
effects of prolonged separation of Saharan refugees in camps near Tindouf, Algeria from
their families in Western Sahara through cultural seminars, a programme of family visits
and co-ordination meetings.3

Responses to sudden onset emergencies are the backbone of Portugal’s current
humanitarian programme. On a global scale, Portugal makes regular contributions from
undisbursed development funds to the global Central Emergency Response Fund’s (CERF)
pooled fund. However, the size of the allocations has decreased significantly since 2012.*
Requests for civil defence responses — including the response to the 2014 eruption of the
Pico do Fogo volcano in Cabo Verde — are routed through the Ministry of Foreign Affairs to
the Ministry of the Interior, which endeavours to send relief items that match the request
made by the affected country. The peer review team has verified this by reviewing the
official request sent by Cabo Verde to the EU Civil Protection Mechanism and ensuring that
the goods dispatched matched those on the request.5 The transport costs for these
bilateral responses are often co-financed (55%) by the EU Civil Protection Mechanism.®

Portugal’s humanitarian partners have no predictability over funding allocations;
timeliness is also an issue. The lack of a budget line has meant that any funding is provided
at the last minute, once undisbursed funds from development programmes have been
gathered together. Partners have also found it difficult to engage on policy issues in the
absence of a strategic framework setting out Portugal’s objectives and funding criteria; this
may change with the new Operational Action Strategy. However, relationships with
partner governments are strong, and this helps ensure that bilateral responses — mostly in-
kind aid — are appropriate.

Portugal is an active participant of the European humanitarian co-ordination mechanism,
the Committee on Humanitarian Aid and Food Aid (COHAFA).
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Organisation fit for purpose

Indicator: Systems, structures, processes and people work together effectively and efficiently

Bilateral response operations — mostly in-kind aid — are ably co-ordinated by the Ministry of Interior, building
on its domestic co-ordination role. Portugal now needs to look for a mechanism to link these responses to
development co-ordination programmes and to the wider international response system. Military assets are
often used to deliver relief goods and provide technical support; Portugal will need to apply its new
guidelines for its involvement to demonstrate compliance with international agreements.

Co-ordination
across
government is
limited to
bilateral
responses

The 2010 peer review recommended that Portugal formalise a cross-government
humanitarian co-ordination body and conduct regular simulation exercises (OECD, 2010).
During the response to the 2005 Indian Ocean tsunami, Portugal set up a National
Operations Co-ordination Centre. Although this proved an effective mechanism for
co-ordination, it has not been used since. While Camdes I.P. has the co-ordination
mandate for international responses, in practice Portugal follows its domestic model, with
operations co-ordinated through the Ministry of Interior, the home of the Civil Protection
Mechanism. This model functions well for bilateral response operations, but Portugal still
lacks a way to systematically link its bilateral responses to development programmes and
to international response efforts. A mechanism for this type of cross-government
co-ordination has been included in the new Operational Action Plan.

Portugal needs to
reinforce its
approach to
civil-military
co-ordination

Portugal has no civil-military policy or standard procedures. This is a risk given the regular
use of the military to deliver relief goods and provide technical support for humanitarian
responses. There are international agreements that cover the deployment of military and
civil defence assets in disaster relief (IASC, 2008; OCHA, 2007); Portugal has now included
reference to these in the Operational Action Plan. This will hopefully provide clarity over
the principled use of military assets: for example, in Portugal’s response to the Pico do
Fogo volcanic eruption it is unclear 1) how it ensured that the use of military personnel
was necessary because of a lack of civilian alternatives, 2) that the use of military assets
was based on a clear cost-benefit analysis, and 3) the steps it took to ensure that the
operations were of a civilian nature.

No dedicated
humanitarian
staff

The 2010 peer review recommended that adequate staff should be allocated to implement
the humanitarian programme; however, this has not been possible in the general climate
of government staff cut-backs (Chapter 4).

Results, learning and accountability

Indicator: Results are measured and communicated, and lessons learnt

Results and learning are not a priority for the humanitarian programme, given its size. However, the Civil
Protection Mechanism does seek to improve its work by learning from international deployments; this is
good practice. Better communication of the results of Portugal’s humanitarian assistance could help build
political consensus around the need for a bigger and broader humanitarian programme.
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Bilateral The Civil Protection Mechanism and the Ministry of Health review their international
responses are deployments to support better quality responses in the future; this is good practice.
reviewed

Portugal relies on Funding to UN partners is not monitored; instead Portugal relies on external evaluation

third party processes, such as the regular evaluations of the CERF programme.’ This is appropriate
evaluations given the size of the funds allocated.
Lack of results The results of the humanitarian programme are not disseminated externally. This misses

disseminationis  an opportunity to increase the political will for a more extensive humanitarian programme.
a missed
opportunity
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1. Source: OECD Creditor Reporting System. Figures in USD Constant Prices, Gross Disbursements.

2. Impartiality: humanitarian action must be carried out on the basis of need alone, giving priority to the
most urgent cases of distress and making no distinctions on the basis of nationality, race, gender,
religious belief, class or political opinions. Independence: humanitarian action must be autonomous
from the political, economic, military or other objectives that any actor may hold with regard to areas
where humanitarian action is being implemented. More on humanitarian principles at
https://docs.unocha.org/sites/dms/Documents/OOM-humanitarianprinciples_eng Junel2.pdf.

3. More on the Confidence Building Measures programme at www.unhcr.org/532708166.html.

4, Up until 2012, Portugal was providing EUR 200 000 a year (around USD 267 000) to the Central
Emergency Response Fund. Since then, it has provided EUR 50 000 (around USD 61 000) a year. See
www.unocha.org/cerf/our-donors/funding/cerf-pledges-and-contributions-2006-2015.

5. For a summary, refer to the ECHO Civil Protection Messages (ECHO, 2014a and 2014b).

6. For more on the EU Civil Protection Mechanism, see http://ec.europa.eu/echo/what/civil-
protection/mechanism_en.

7. External evaluations of the CERF can be found at
www.unocha.org/cerf/reportsevaluations/evaluations-and-studies.
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Annex A: Progress since the 2010 DAC peer
review recommendations

Key Issues: Development beyond aid

Recommendations 2010

Apply the new law on policy coherence for development,
including by:

strengthening the institutions or co-ordination
mechanisms with a mandate, tools and authority to
promote PCD

establishing systems to monitor, analyse and report
on the development impacts of Portugal’s policies on
partner countries.

Revisit its approach to engaging the private sector in
development: Specifically, it should give IPAD a full seat on
the SOFID board and, over the next three years, evaluate the
extent to which SOFID has contributed to development and
poverty reduction in partner countries.

Key Issues: Strategic orientations

Recommendations 2010

Use the planned update of its Strategic Vision as an
opportunity to:

set out how it will reduce the fragmentation of its
programmes and make use of different aid
modalities

plan how to improve mainstreaming of gender
equality and environment

encourage engagement with and support from civil
society and parliamentarians

Reiterate that language instruction, when funded by
ODA, should only be used to promote development.

Progress in implementation

Implemented

Partially implemented

Partially implemented

Progress in implementation

Partially Implemented
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Key Issues: Aid volume, channels and allocations

Recommendations 2010

Establish realistic interim targets for significant increases in ODA
by 2015, embed these multi-year binding targets in the state
budget and stick to them. It should also work within the EU
framework to meet its commitment to achieve the 0.7% target.
As the economic situation improves, the DAC expects that
Portugal will speed up its efforts to meet its international
commitments.

Continue to increase its sectorial focus while also reducing the
large number of standalone small projects and investing in larger
projects or programmes.

Increasingly complement its use of technical co-operation with
grant modalities which involve greater financial transfers to
partner countries particularly as it scales up Portuguese ODA.

Ensure that lines of credit are used with caution in order to:
l. protect the focus of the development program and

Il. comply with the DAC Recommendation on the Terms
and Conditions of Aid.

Key Issues: Organisation and management

Recommendations 2010

Review its overall business model to reduce the fragmentation of
the system and the budget and to further improve co-ordination,
oversight, efficiency, effectiveness and accountability. Over the
long term it should increase consolidation of the ODA budget
within the institution responsible for overall co-ordination of
development co-operation.

Agree in writing, that IPAD should be involved right from the
early stages of line ministries’ project formulation, not just at the
project approval stage.

Progress in implementation

Recommendation not met

Partially implemented

Recommendation not met

Recommendation not met

Progress in implementation

Partially implemented

Implemented
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Agree strategic partnerships with municipalities in order to align
development co-operation priorities and activities.

Reform the human resources framework to enable greater staff
mobility and the recruitment and retention of specialists. In its
six main partner countries it should also delegate more authority
and ensure the right type of skills to increase capacity in its
embassies.

Key Issues: Delivery and partnerships

Recommendations 2010

Ensure that the next generation of country strategies explicitly
commit Portugal to:

l. use partner country systems

Il. make use of programme-based approaches and ensure
small projects are situated within or closely linked to
larger programmes

. increase co-ordination with other donors.

Increase the predictability and transparency of its aid by securing
multi-year figures in its state budget, and by providing regular
information on aid commitments and disbursements to all
partner countries, so that they can be reflected in their budgets.

Build strategic partnerships with some key domestic and partner
country NGOs, for example by introducing multi-year strategic
framework agreements.

Continue to untie more of its ODA and protect the progress it
has already made in untying by reviewing the tying terms of its
existing lines of credit and ensuring that any future lines offer
untied loans only. It should also ensure that the tying status of
both its grants and loans is properly reported.

Implemented

Partially implemented

Progress in implementation

Implemented

Implemented

Partially implemented

Recommendation not met
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Turn its commitment to capacity development (CD) into practice
by:

l. co-ordinating more of its technical co-operation

Not Examined

Il. reducing the dominance of expatriate expertise in
favour of local or South-South exchanges

Il identifying incentives for line ministries to focus on
building capacity with a view to phasing out their
involvement

IV. requiring all ODA-eligible activities to identify how they
will contribute to capacity.

Key Issues: Results management and accountability

Recommendations 2010 Progress in implementation

Develop a communications strategy which sets out how Portugal
will pro-actively engage key target groups (other parts of
government parliamentarians and media), demonstrate
development results and build a wider base of public support for
Portuguese development co-operation.

Partially implemented

Key Issues: Humanitarian assistance

Recommendations 2010 Progress in implementation

Develop an overarching policy and funding guidelines for
humanitarian action that embody the GHD principles and focus
on areas where Portugal could clearly add value, such as disaster
response and preparedness. Adequate humanitarian action staff
should be allocated to develop and implement this policy.

Recommendation not met

Formalise an inclusive cross-ministry Portuguese humanitarian
co-ordination body and conduct regular humanitarian
emergency simulation exercises.

Recommendation not met
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Figure A.1 Portugal's implementation of 2010 peer review recommendations

®Implemented  ® Partially implemented Not implemented Il Not examined

Development beyond aid

Strategic orientations

Aid volume, channels and allocations

Organisation and management

Delivery and partnerships

Results management and accountability

Humanitarian assistance
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Table B.1 Total financial flows
USD million at current prices and exchange rates

Net disbursements
Portugal 1999-2003 2004-2008 2009 2010 2011 2012 2013
Total official flows 328 389 513 649 708 583 491
Official development assistance 291 579 513 649 708 581 488
Bilateral 188 389 277 396 477 397 303
Multilateral 104 190 236 253 231 184 186
Other official flows 36 -191 - - 1 2 3
Bilateral 36 -191 - - 1 2 3
Multilateral - - - - - - -
Net Private Grants 2 3 4 5 5 7 7
Private flows at market terms 1705 847 -1577 -492 -2013 -114 1776
Bilateral: of which 1705 847 -1577 -492 -2013 -114 1776
Direct investment 1475 535 -2271 -1225 - 705 -366 - 706
Export credits 230 331 757 919 84 -36 155
Multilateral - - - - - - -
Total flows 2035 1239 -1060 162 -1299 475 2275
 for reference:
ODA (at constant 2013 USD million) 499 650 500 661 689 614 488
ODA (as a % of GNI) 0.25 0.30 0.23 0.29 0.31 0.28 0.23
Total flows (as a % of GNI) (a) 1.75 0.64 -0.48 0.07 -0.57 0.23 1.06
ODA to and channelled through NGOs
- In USD million 2 9 8 23 21 16 15
- In percentage of total net ODA 1 2 2 3 3 3 3
- DAC countries' average % of total net ODA 8 8 7 8 9 13 13

a. To countries eligible for ODA.

ODA net disbursements
At constant 2013 prices and exchange rates and as a share of GNI
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Table B.2 ODA by main categories

Disbursements
Portugal Constant 2013 USD million Per cent share of gross disbursements
Total DAC
2009 2010 2011 2012 2013 2009 2010 2011 2012 2013 2013%
Gross Bilateral ODA 305 440 501 460 3431 57 63 69 70 65 73
Budget support - 5 5 4 3 - 1 1 1 1 4
of which: General budget support 3 5 5 4 3 1 1 1 1 1 2
Core contributions & pooled prog.& funds - 2 3 0 0 - 0 0 0 0 13
of which: Core support to national NGOs 0 0 0 0 0 0 0 0 0 0 1
Core support to international NGOs 0 0 0 - - 0 0 0 - - 1
Core support to PPPs - 0 0 - - - 0 0 - - 0
Project-type interventions - 294 418 398 290 - 42 58 61 55 38
of which: Investment projects 96 223 346 326 217 18 32 48 50 41 12
Experts and other technical assistance - 71 28 9 3 - 10 4 1 1 4
Scholarships and student costs in donor countries - 40 26 28 23 - 6 4 4 4 2
of which: Imputed student costs 36 27 14 13 13 7 4 2 2 3 1
Debt relief grants 2 4 5 7 9 0 1 1 1 2 4
Administrative costs 18 21 14 12 12 3 3 2 2 2 4
Other in-donor expenditures 3 3 2 2 2 1 0 0 0 0 3
of which: refugees in donor countries 0 0 0 1 2
Gross Multilateral ODA 230 258 224 194 186] 43 37 31 30 35 27
UN agencies 13 14 10 12 17 2 2 1 2 3 5
EU institutions 184 188 176 163 157 34 27 24 25 30 8
World Bank group 3 22 20 2 2 0 3 3 0 0 6
Regional development banks 24 29 14 15 8 4 4 2 2 1 3
Other multilateral 7 5 5 3 2 1 1 1 0 0 6
Total gross ODA 535 697 726 654 528] 100 100 100 100 100 100
Repayments and debt cancellation -35 -36 -37 -40 -40
Total net ODA 500 661 689 614 488
For reference: Other UN WHO-
Free standing technical co-operation 141 99 96 80 70 Asll::s':d 14% asslzso/soed
Net debt relief 0 0 0 - - 3%
UN:;CO UNDPKO
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Table B.3 Bilateral ODA allocable by region and income group

Gross disbursements

Portugal Constant 2013 USD million Per cent share Total DAC
2009 2010 2011 2012 2013 2009 2010 2011 2012 2013 2013%
Africa 202 331 434 403 286 72 81 90 90 88 40
Sub-Saharan Africa 182 330 433 341 286 65 81 90 76 88 34
North Africa 20 0 0 62 0 7 0 0 14 0 4
Asia 46 50 36 34 31 17 12 7 8 10 37
South and Central Asia 12 15 3 3 1 4 4 1 1 0 24
Far East 34 34 33 31 30 12 8 7 7 9 12

America 3 10 10 9 7 1 2 2 2 2 9

North and Central America 0 0 1 0 0 0 0 0 0 0 4
South America 2 9 9 7 5 1 2 2 2 2 4

Middle East 10 0 0 0 0 4 0 0 0 0 9

Oceania 0 - - - - 0 - - - - 2

Europe 18 17 2 0 2 6 4 0 0 0 3

Total bilateral allocable by region 280 408 481 446 326 100 100 100 100 100 100

Least developed 162 226 310 180 139 60 56 65 41 43 44

Other low-income 0 0 0 0 0 0 0 0 0 0 4

Lower middle-income 90 150 150 244 164 33 37 32 55 51 34

Upper middle-income 18 25 15 18 20 7 6 3 4 6 18

More advanced developing countries 0 0 - - - 0 0 - - - (1]

Total bilateral allocable by income 271 402 475 442 323 100 100 100 100 100 100

For reference:

Total bilateral 305 440 501 460 343 100 100 100 100 100 100
of which: Unallocated by region 24 32 20 14 16 8 7 4 3 5 25
of which: Unallocated by income 34 37 26 18 20 11 8 5 4 6 31

Oother W Other
W Europe DOlower middle-income
DOAmerica DOOther low-income
OAsia DLeast developed
DOAfrica
1200 1200
A
5 1000 A é 1000 A
g 800 2 800
. [\ - A
o0 om
S 600 S 600
2 400 I 2 400 4
] - S
200~ — | ; 200 | ‘ r
0 - —_— 0 — ‘ ‘ 1
2000 02 03 04 05 06 07 08 09 10 11 12 13 2000 02 03 04 05 06 07 08 09 10 11 12 13

1. Each region includes regional amounts which cannot be allocated by sub-region. The sum of the sub-regional amounts may therefore fall short of the
regional total.
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Table B.4 Main recipients of bilateral ODA

Gross disbursements

Portugal 2002-06 average Memo: 2007-11 average Memo: 2012-13 average Memo:
DAC DAC DAC
Current Constant  Per cent countries’ Current Constant  Per cent countries’ Current Constant  Per cent countries
USD million 2013 USD min share average % USD million 2013 USD min share average % USD million 2013 USD min share average %

Angola 158 197 47 Cabo Verde 95 94 25 Cabo Verde 166 171 43

Timor-Leste 43 61 13 Mozambique 91 90 24 Mozambique 82 84 21

Cabo Verde 39 49 11 Timor-Leste 36 36 9 Morocco 29 31 8

Mozambique 22 30 7 Morocco 23 22 6 Angola 24 25 6

Sao Tome and Principe 12 16 4 Sao Tome and Principe 19 19 5 Sao Tome and Principe 19 20 5

Top 5 recipients 274 353 81 50 Top 5 recipients 266 262 69 37 Top 5 recipients 320 331 82 36

Guinea-Bissau 11 14 3 Angola 18 18 5 Timor-Leste 19 19 5

Iraq 5 7 2 Guinea-Bissau 15 15 4 China (People's Republic of) 11 11 3

Bosnia and Herzegovina 5 6 2 Afghanistan 10 10 3 Guinea-Bissau 9 9 2

Afghanistan 3 4 1 Serbia 9 9 2 Brazil 6 6 1

Serbia 3 3 1 Bosnia and Herzegovina 9 9 2 Afghanistan 1 1 0

Top 10 recipients 302 388 89 68 Top 10 recipients 328 323 85 51 Top 10 recipients 365 377 94 50

Democratic Republic of the Congo 2 3 1 Lebanon 6 6 2 South Africa 1 1 0

Sierra Leone 2 2 0 Brazil 5 5 1 States Ex-Yugoslavia 1 1 0

Brazil 1 1 0 Kosovo 2 2 1 Rwanda 0 0 0

Indonesia 1 1 0 China (People's Republic of) 1 1 0 India 0 0 0

South Africa 1 1 0 Chad 1 1 0 Senegal 0 0 0

Top 15 recipients 308 396 91 76 Top 15 recipients 344 339 90 55 Top 15 recipients 368 380 95 57

States Ex-Yugoslavia 1 1 0 States Ex-Yugoslavia 1 1 0 Syrian Arab Republic 0 0 0

Ethiopia 1 1 0 Democratic Republic of the Cor 1 1 0 Namibia 0 0 0

Rwanda 1 1 0 Rwanda 1 1 0 Indonesia 0 0 0

Sudan 0 1 0 West Bank and Gaza Strip 1 1 0 Guinea 0 0 0

West Bank and Gaza Strip 0 1 0 India 0 0 0 Kosovo 0 0 0

Top 20 recipients 311 400 92 80 Top 20 recipients 347 342 90 58 Top 20 recipients 369 381 95 61

Total (74 recipients) 315 405 93 Total (77 recipients) 350 345 91 Total (82 recipients) 371 383 95

Unallocated 23 31 7 5 Unallocated 33 33 9 24 Unallocated 18 19 5 28

Total bilateral gross 338 435 100 100 Total bilateral gross 383 378 100 100 Total bilateral gross 389 401 100 100
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Table B.5 Bilateral ODA by major purposes at constant prices and exchange rates

Commodity and programme aid

Action relating to debt

Humanitarian aid

Other

w

H-

o

1

Commitments - Two-year average
Portugal 2002-2006 average 2007-11 average 2012-13 average 2012-13
2013 USD 2013 USD 2013 USD Total DAC
. Per cent . Per cent L Per cent

million million million per cent
Social infrastructure & services 178 41 170 46 136 37 39
Education 74 17 70 19 54 15 8
of which: basic education 6 1 3 1 0 0 2
Health 12 3 11 3 16 4 6
of which: basic health 1 0 2 1 2 0 4
Population & reproductive health 0 0 1 0 1 0 7
Water supply & sanitation 1 0 1 0 0 0 5
Government & civil society 62 14 66 18 13 3 12
of which: Conflict, peace & security 16 4 52 14 7 2 2
Other social infrastructure & services 28 7 23 6 53 14 2
Economic infrastructure & services 19 5 49 13 22 6 18
Transport & storage 14 3 32 9 0 0 8
Communications 2 1 2 1 1 0 0
Energy 1 0 14 4 20 5 6
Banking & financial services 1 0 1 0 1 0 2
Business & other services 1 0 0 0 0 0 1
Production sectors 7 2 3 1 1 0 7
Agriculture, forestry & fishing 4 1 3 1 1 0 5
Industry, mining & construction 2 1 0 0 0 0 1
Trade & tourism 1 0 0 0 0 0 1
Multisector 16 4 11 3 5 1 9
Commodity and programme aid 4 1 120 32 194 52 4
Action relating to debt 181 42 2 1 - - 3
Humanitarian aid 10 2 1 0 0 9
Administrative costs of donors 14 3 16 4 12 3 6
Refugees in donor countries 0 0 0 0 1 0 4
Total bilateral allocable 428 100 373 100 370 100 100

For reference:
Total bilateral 435 68 378 63 371 61 74
of which: Unallocated 7 1 5 1 1 0 1
Total multilateral 205 32 225 37 238 39 26
Total ODA 640 100 603 100 609 100 100
s . 37
T —
Economic infrastructure & services % 18
Production sectors h 7
OPortugal MTotal DAC
Multisector E 9
] 52
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Table B.6 Comparative aid performance

Table 6. Comparative aid performance

Net disbursements

Official development assistance Grant element Share of ODA to LDCs

of ODA multilateral aid Bilateral and through

2007-08 to 2012-13 | (commitments) multilateral agencies

2013 Average annual 2013 2013 2013
% change in % of ODA % of GNI

USD million % of GNI real terms %(a) (b) (c) (b) (c) | %ofODA % of GNI
Australia 4 846 0.33 5.8 99.9 14.0 0.05 26.8 0.09
Austria 1171 0.27 -8.5 100.0 53.6 281 0.15 0.08 29.1 0.08
Belgium 2300 0.45 1.0 99.8 432 216 020 0.10 353 0.16
Canada 4947 0.27 0.8 100.0 29.0 0.08 37.3 0.10
Czech Republic 211 0.11 0.3 100.0 73.0 169 0.08 0.02 24.7 0.03
Denmark 2927 0.85 0.5 100.0 26.8 17.9 0.23 0.15 31.6 0.27
Finland 1435 0.54 4.6 100.0 42.7 28.9 0.23 0.15 35.4 0.19
France 11339 0.41 2.9 84.4 40.0 20.0 0.16 0.08 28.6 0.12
Germany 14228 0.38 0.8 86.9 33.6 15.2 0.13 0.06 23.6 0.09
Greece 239 0.10 -13.5 100.0 81.8 6.5 0.08 0.01 18.7 0.02
Iceland 35 0.25 -4.7 100.0 15.8 0.04 46.0 0.12
Ireland 846 0.46 -5.9 100.0 355 200 0.16 0.09 50.3 0.23
Italy 3430 0.17 -6.9 99.8 747 279 0.12 0.05 27.9 0.05
Japan 11582 0.23 2.1 89.1 25.6 0.06 60.4 0.14
Korea 1755 0.13 16.8 95.1 25.4 0.03 40.5 0.05
Luxembourg 429 1.00 -0.8 100.0 304 215 030 0.22 37.9 0.38
Netherlands 5435 0.67 -3.1 100.0 329 21.0 0.22 0.14 25.1 0.17
New Zealand 457 0.26 1.7 100.0 233 0.06 27.6 0.07
Norway 5581 1.07 2.7 100.0 22.7 0.24 27.6 0.30
Poland 472 0.10 5.5 . 74.4 6.1 0.07 0.01 26.5 0.03
Portugal 488 0.23 0.6 87.7 38.0 5.8 0.09 0.01 29.3 0.07
Slovak Republic 86 0.09 0.2 100.0 81.2 121 0.08 0.01 24.3 0.02
Slovenia 62 0.13 -0.1 100.0 66.5 12.7 0.09 0.02 17.5 0.02
Spain 2375 0.18 -17.2 100.0 60.2 16.7 0.11 0.03 18.9 0.03
Sweden 5827 1.01 2.2 100.0 328 264 033 0.27 30.9 0.31
Switzerland 3200 0.45 6.2 100.0 21.7 0.10 25.8 0.12
United Kingdom 17871 0.70 9.9 100.0 413 30.6 0.29 0.22 34.7 0.24
United States 31497 0.18 3.7 100.0 16.2 0.03 32.4 0.06
Total DAC 135 072 0.30 2.0 95.1 30.8 0.09 33.0 0.10

Memo: Average country effort 0.39

Notes:

a. Excluding debt reorganisation.

b. Including EU institutions.

c. Excluding EU institutions.
Data not available.
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Figure B.I Net ODA from DAC countries in 2013
Per cent of GNI
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Annex C: Field visit to Sao Tome and Principe

Sao Tome and Principe’s Development Context

As part of the peer review of Portugal, a team of examiners from Luxembourg and the Czech Republic, and
the OECD Secretariat went to Sao Tome and Principe in May 2015 to gather input from Portuguese
development staff and partners. Meetings were held with Portuguese officials in the Embassy, high-level
representatives of the government of Sao Tome and Principe, other bilateral donors, multilateral
organisations, implementing partners, and representatives of Portuguese and local civil society
organisations.

The small island Sao Tome and Principe is an archipelago of just over 1 000 square kilometres situated in

developing state  the Gulf of Guinea (population 193 000). It is one of the smallest economies in Africa, with

is vulnerable to a gross domestic product (GDP) of USD 310 million in 2013 (World Bank, 2015). Ranked as

external shocks a lower-middle income country, the economy is currently dependent on the cocoa sector,
although research is being undertaken into the commercial viability of its offshore oil
reserves.

Holding its first multiparty elections in 1991, Sao Tome and Principe has been largely free
from conflict and violence. However, internal political disputes have caused repeated
changes in government, including two failed coups in 1995 and 2003. For a country used to
being ruled by fragile coalitions, the current government’s absolute majority in parliament
is unusual and may provide some much-needed stability.

The Government of Sao Tome and Principe’s second poverty reduction strategy
paper (2012-2016) promotes good governance, sustainable and inclusive economic growth
and social sector improvements (Government of Sao Tome and Principe, 2012). Despite
registering significant improvements in human development, Sao Tome and Principe is still
classified as a least developed country and a small island developing state by the United
Nations. This reflects its vulnerability to external and domestic shocks, particularly climate
change. It has made great strides in education and health, but less in reducing
poverty: 43.5% of the population was living on less than USD 1.25 a day in 2010.

Portugal is the Sao Tome and Principe received a total of USD 51.8 million in ODA in 2013. Portugal is by
largest of the few far the country’s largest donor, providing USD 19.3 million of ODA in 2013 or 30% of the

donors total. The EU Institutions are the second biggest donor, followed by the World Bank,
supporting the African Development Bank and Japan (Figure C.1). Non-DAC donors, including Brazil and
country Taiwan, also provide ODA-like flows to the country.
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Annex C: Field visit to Sao Tome and Principe

Portugal’s ODA Sao Tome and Principe is the 5th largest recipient of Portugal’s bilateral ODA (2012/13)
programme and is an important partner for Portugal. Portugal’s Indicative Country Programme runs
focuses on good between 2012 and 2015 and has a budget of EUR 43.5 million. The programme focuses on
governance and the following areas:

sustainable

L 0 ) S
development Strategic Axis | (8% of budget): Good governance, participation and democracy

° institutional capacity building — government and civil society
° security and development.

Strategic Axis 11 (92% of budget): Sustainable development and the fight against poverty

education and basic services

institutional capacity building in science and technology
entrepreneurship and business development

support in the form of products (i.e. credit lines).

Figure C.1 Sao Tome and Principe’s aid at a glance

Sao Tome and Principe

Top Ten Donors of gross ODA
Receipts 2011 2012 2013 (2012-13 average) (USD m)
Net ODA (USD million) 72 49 52 1 Portugal 19
Bilateral share (gross ODA) 51% 56% 41% 2 EU Institutions 7
Net ODA / GNI 29.2% 18.7% 16.8% 3 IDA 6
4 AfDF (African Dev.Fund) 5
Net Private flows (USD million) -11 -13 29 5 Japan 3
6 Global Fund 3
For reference 2011 2012 2013 7 IFAD 2
Population (million) 0.2 0.2 0.2 8 France 2
GNI per capita (Atlas USD) 1240 1310 1470 9 IMF (Concessional Trust Funds 1
10 WHO 1
Bilateral ODA by Sector (2012-13)
I } } } } } } } } } |
0% 10% 20% 30% 40% 50% 60% 70% 80% 90% 100%
B Education B Health and population
@ Other social sectors B Economic Infrastructure & Services
@ Production @ Multisector
@ Programme Assistance O Action relating to Debt

Source: OECD - DAC, World Bank; www.oecd.org/dac/stats

Portugal's policies, strategies and aid allocation

Portugal is a Sao Tome and Principe appreciate Portugal as a long-term, reliable and responsive partner.
valued long-term  The shared language and extensive cultural and historical ties between the two countries
partner have fostered a strong relationship that goes well beyond development co-operation.

100 OECD Development Co-operation Peer Reviews - PORTUGAL 2016 © OECD 2015



Annex C: Field visit to Sao Tome and Principe

Strong
commitment to
ownership

The approach to
development is
comprehensive

Portugal remains highly committed to the principle of ownership. The Government of Sao
Tome and Principe is involved in the design, monitoring and evaluation of Portugal’s
Indicative Cooperation Programme, which as a result is strongly aligned to national
policies. The peer review team did note that there can be a tension between adhering to
the principle of country ownership and ensuring a consolidated programme, however.
Portugal, as the largest donor in the country, is often the first line of request for the
government on development matters. As a responsive partner Portugal can, as a result,
get pulled into a number of different areas which can lead to a fragmented programme.

Portugal has a strong whole-of-government presence in the country, including
representatives from the Ministry of Defence and Interior Affairs and there is regular
dialogue between all of Portugal’s government actors in the country. As a result, Portugal
has been able to deliver a comprehensive development approach — one which goes
beyond ODA (Box C.1).

Box C.1 A comprehensive approach to development

Portugal has a comprehensive approach to development in Sao Tome and Principe which goes beyond
ODA. Its currency stabilisation agreement with the country, which is guaranteed by the Portuguese
Central Bank and the Ministry of Finance, ensures Sao Tome and Principe’s Dobra is pegged to the
Euro. This has fostered macro-economic stability and helped to bring down high inflation rates. Its
maritime security agreement with the country involves the Portuguese military providing regular
surveillance of the territorial waters of Sao Tome and Principe. This is intended to preserve national
and regional security and resources from human and drug trafficking and illegal fishing.

Source: Interviews undertaken during the field mission.

Good sector
concentration,
though still many
small projects

Cross-cutting
issues are not yet
well integrated
into
programming
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While Portugal’s ODA is relatively concentrated at the sector level in Sao Tome and
Principe, it still continues to have a significant number of small activities. This is due, in
part, to the numerous Portuguese development actors delivering ODA and the limited
number of other donors in the country. In 2013 it had 56 activities being undertaken
(excluding those related to concessional loans) under its USD 10.7 million grant
programme with the country. Over half of these (39) were under USD 100 000. The
management of so many activities imposes transaction costs on all parties and hinders
Portugal’s ability to achieve greater focus and economies of scale.

Portugal is starting to take account of its cross-cutting issues of gender equality and the
environment and climate change in its flagship programmes in Sao Tome and Principe.
Nonetheless, limited guidance from headquarters and the lack of a focal point at the
Embassy to support staff and implementing partners makes it difficult for Portugal to
ensure these issues are systematically mainstreamed across all its programmes.

In 2013, 38% of Portugal’s ODA to the country was targeted at gender equality and
woman’s empowerment (USD 6.63 million). In contrast, only 2% of its ODA (USD 430 000)
targeted at environment-related objectives. Given that Sao Tome and Principe is a small
island developing state and particularly vulnerable to the impacts of climate change, there
is scope for Portugal to increase its current environment-related ODA to the country that is
focused on tackling climate change and is co-ordinated with the UN.
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Organisation and management

Greater
engagement of
staff in the
programme, but
scope for more
delegated
authority

Local staff are
under-used

Lack of effective
information
management
system

Portugal’s drive to increase numbers of and delegate authority to staff in the field is
evident in Sao Tome and Principe. The Embassy has seven staff working on development
co-operation, along with the Ambassador. They were all engaged in organising the
evaluation of the current country programme and starting consultations for the new
programme. They felt that headquarters listened to them.

However, the exact division of responsibilities between the field and headquarters was not
always clear to the peer review team. There is scope for Portugal to clarify this. In addition,
despite progress, more financial and programming authority could be delegated. The peer
team was informed that the Embassy in Sao Tome and Principe only had financial authority
over a EUR 10000 local governance fund. All other financial decisions were taken at
headquarters. The development co-operation staff working in the Embassy could play a
more leading role in the design of the new Strategic Cooperation Programme and in the
programme management cycle. This should include those co-operation staff representing
other line ministries. This would increase efficiency and help ensure strategies and
programmes are more context-specific, build on knowledge of local institutional
constraints and risks, and draw on experience.

At the time of the peer review mission there were no local staff working exclusively on
development co-operation in the Embassy. Given human resource constraints in
headquarters Portugal could explore how local staff could play a role in development
co-operation.

While information does flow among Portugal, its numerous development actors (within
the field, and to and from headquarters) and its partners, it does not always do so in the
most efficient manner. Effective communication is undermined by the lack of clear and
simple reporting lines and a modern and comprehensive information management system
accessible to all Portuguese development actors.

Partnerships, results and accountability

Joint evaluations
are good practice

Country systems
are not yet used

At the time of the peer review mission, Portugal and Sao Tome and Principe were
embarking on a joint evaluation of Portugal’s Indicative Cooperation Programme which
comes to an end in 2015. The findings of this evaluation will be used to develop the new
Strategic Cooperation Programme. This is good practice, enabling partner countries to
voice praise and criticism of Portugal’s performance.

The vast majority of Portugal’s ODA to the country is provided as projects; none of the
grant ODA uses partner country’s public finance management systems. As the country
develops, Portugal should seek to find opportunities to use a wider variety of aid
modalities and make greater use of country systems in conjunction with other donors.
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Results
measured at
project level, but
not yet at the
country
programme level

Portugal
supports local
civil society, but
funding
mechanisms are
cumbersome and
dialogue limited
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Portugal is identifying and monitoring project results in Sao Tome and Principe, but so far
only outputs are measured, and not outcomes. Country-level results are not yet being
identified or monitored. The new Strategic Cooperation Programme will be an opportunity
to rectify this. Setting out measurable objectives for Portugal’s entire country programme
and regularly measuring progress towards them will enable Portugal to better assess its
overall performance in the country.

Portugal supports civil society in Sao Tome and Principe, providing USD 3.6 million in ODA
to local and Portuguese civil society organisations in 2013. However, Portuguese NGOs
confirmed the peer review team’s impression in Lisbon that Camdes I.P. could streamline
its approach to funding civil society organisations. Portuguese NGOs highlighted the high
transactions costs they face, relative to other donors, in accessing funding from the
institute.

Portuguese NGOs in Sao Tome and Principe also called for more regular dialogue with the
Embassy to enable them to have input into the new country strategy, to share information
on activities and foster greater co-ordination in the field.
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Annex D: Portugal's credit lines 2001-14

Table D.1 Portugal’s credit lines 2001-14

As of
31/12/2014
Total Amount of Interest ?gqr:;ri]ttted to Amount
Date Country CRSID Description the Line of Credit rate (%) specific loans / disbursed (EUR)
(EUR) .
projects (EUR)
(2)(1);)015- 136 Morocco 2001009014 Line of credit for import support to SME's 10,000,000 0.750 1,765,000 1,765,000
226141_ 136 Morocco 2004009005 Line of credit for capital goods and services 200,000,000 3.340 124,494,000 124,494,000
236171_ 230 Cabo Verde 2007009001 Line of credit for capital goods and services 200,000,000 1.580 184,698,000 184,698,000
%E)O;- 225 Angola 2008009028 Line of credit for capital goods and services 100,000,000 1.890 30,039,000 30,039,000
(2)(1);)(:37_ 259 Mozambique 2008009029 Line of credit for capital goods and services 400,000,000 1.890 351,489,000 351,489,000
;86085- 730 China 2008009030 Line of credit for capital goods and services 300,000,000 3.274 26,787,000 26,787,000
;3;;6_ 230 Cabo Verde 2009008912 Line of credit for renewable energy projects 100,000,000 1.710 76,246,000 76,246,000
;g;;z- 268 Sdo Tomé Pr. 2009008844 Line of credit for capital goods and services 50,000,000 1.890 28,094,000 28,094,000
;?)_1011_ 230 Cabo Verde 2011009000 Line of credit for social housing 200,000,000 1.710 108,998,000 108,998,000
;g-&l- 230 Cabo Verde 2014009000 E:E?{Z?'m and modernization of the Port of 5 ) 44, 1.370 25,350,000 25,350,000

Source: Government of Portugal (2015).
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