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ABSTRACT

This thesis applies ideational and institutional theories to analyse how two specific ideas,
results and adaptation, have changd the theory and practice of development cooperation.
The thesis addresses the questionf why the results and adaptationideasare often treated
asbinaries and how this debate has evolved historically. In a first theoretical paper, the
evolution of results and adaptation is conceptualised as a combination of institutional
layering and diffusion within development organisations. The second theoretical paper
applies ideational theory, in particular, the coalition magnet framework, to China as a
donor country. The empirical papers apply ideational and institutional theories to study
aid projects funded by the World Bank and China in the Rwandan agriculture sector. The
third paper analyses through which mechanism, resultsbased principalagent
relationships or problem-A OE OAT EOAOAOEOA AAAPOAOCEI T h OE/
Results in the agriculture sector in Rwanda has led to increased agricultural productivity.
The paper combines causal process tracing and contribution analysis to investigate two
underlying theories of change of the Program for Results. The fourth paper applies the
same framework and methodology to the Chinese Agricultural Technology
Demonstration Center in Rwanda. The fifth paper compares both projects, the World

Bank project and the Chine project.

The thesis finds that the ideas of results and adaptation areften presented asmutually
exclusivemainly at the general level of public philosophies or paradigms, but show overlap

and potential for integration on the level of framing policy problems and policy solutions.

The thesisalso demonstrates that there is unexplored potential for convergence between

China and Development Assistance CommitteeAT T T OO0 AOT 61 A OAT Al EOQEI
The empirical part of the thesis reveals how resultsbased and adaptive causal mechanisms
co-exist within given aid interventions by the World Bank and China, how these interact

and how they ultimately contribute to achieving development outcomes. The key finding

is that the broader political context of the Rwandan agricultural sector is the main factor

for determining development outcomes, which neither the World Bank project nor the

Chinese projectstake into AAAT 01 08 4EA AT i1 PAOEOIT 1T &£ OEA
interventions finds that donor organisations need to address how resultsbased ideas in
combination adaptive development ideas can be better tailored to fit into the specific

context of the Rwandan agriculture sector.
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INTRODUCTIONXAMINING THE RES®IAND ADAPTATION ASEIN
FOREIGN AID

Five essays atheational and institutional theories in develagpragatmant and an analysis
ofaidprojectdy the World Bank and Ghittze Rwandan agriculture sector

1 Results and adaptation developmentooperation

4EA #EET AOA xI1 OA Mmiadun@Al)jT GO AACEAN GHTAI A AE D ODPAAO
etymological story behind this phrase is that once upon a time in ancient China, there was
a weapons vendor. The salesman claimed that his spear was ultsharp and could cut
through any amour, while at the same time boasting that his shields were impenetrable
and could block any weapon. Soon, someoneonfronted the salesman and asked what
would happen if one tried piercing his shield with the spear, thereby exposing the
underlying contradiction. Since then, the term maodun has become the Chinese word for

describing mutually exclusive or conflicting ideas.

Modern development organisations are maodun because they proposeseemingly

OEE.

contradictory ideas./ T OEA 11T A EAT Ah AAET ¢ OAAADOEOAG EAO AX

among development practitioners and academics, who argue that development
organisations need to understand developing cauntry contexts better and flexibly tailor

development projects to these contexts through continuous adaptation. On the other

hand, the same dvelopment organisations are part of the scAAT 1 AA OOAOOI OO ACAT /

which can be characterised as setting quantifiable target$or development interventions

and assessingheir performance on thisbasis4 EA OOAOOI 00 ACAT AA6 EO A& O1 A

in the certainty of causes and effects and sees country context as a minor influence on
performance.3EI E1 AO O OEA OPAAO AT A OEEAI A OOi1 OUh
represent two contradictory directions in current debates on development theory and

practice.

The debate betweenresults and adaptation has a longstanding history in development

theory going back to the 1950svhen development projects were formalised for the first

OEA

time. Albert Hirschman described the central dilemma in project designa® OOOAEO OAEET Co

OAOOOO OOOAEO | AEET Coh A AdudinAdoritegt are inEhAnigealEA AOOOA O

and which ones could be influenced or changedhrough a given development project His

12
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proposedOi 1 OOET T h 10 xEAO EA AQ dhidsafdabyEbllandeO O

modesty in trait taking with ambition in trait making , while being transparent regarding
the underlying analysis of traits. Several decades laterthese discussions arsstill ongoing
and modern trait makers, the proponents of the results agenda, and modern trait takers,
the proponents of adaptive development, have made littleprogress in recorciling their

conflicting views.

This thesis addresses the puzzle ofvhy the results and adaptation ideas have beemften

beentreated asbinary options, whether they can be reconciled and to what extent both
ideas influence the current management and practice of development organisations. A
key empirical focus in this thesis is placed on donor countries who are members of the
Organisation for Economic Co-operation and Development (OECD) Development
Assistance Committee (DAC). Development organisations from these countries have
traditionally been the largest and most influential providers of foreign aid. In recent years,
however, China has increasingly engaged in development cooperation, expanding
financial contributions and ideational influence in development debates. Therefore, a

secondcritical empirical focus of this thesislies on China as a development actor and the
question to what extent Chinese development cooperationexhibits patterns of maodun

regarding results and adaptation.

The thesis deals withthe puzzle in two main ways. The first part of the thesis is theory
led. It addresses thebroader questions of how ideas in developmern theory are translated
into development policymaking, how the specific ideas of results and adaptation evolved
among OECD donors and to what extent China has converged with other donors in this
regard. The second part otthe thesis presentsempirical casestudies of two development
interventions in the Rwandan agricultural sectors, one funded and implemented by the
World Bank and one by China. Each case study analyseto what extent results and
adaptation ideas have influenced implementation and both interventions are compared

regarding their development management.

2 Background

Development cooperation haslong had the objective to achieve results in the form of
measurable impOT OAT AT OO ET b Avhile prévidlidy ewdkricé ok AhE mast

13



effective useof foreign aid. Yet, there has beenan ongoing academic debate between

proponents of il AOAAOAA AOOAT OETT 11 OZRDODODOD - ARDEBAKEADAE
based policy AEET ¢6 AT A AOEOEAO xEI AAOT AAOA AT Al OAC
AAOAT T Bi Acje@tbe rdsiiltdandevidence ideas

2.1. The history of the results idea in development cooperation

Theideas ofresults and evidencebasedpoliciesin development cooperation can be traced

back over the last decadesResultsideas in public sector managemen date back as far as

the 19 AAT OOOU xEAT OEA " OEOEOE ci OAOT i1 AT O ET 601 AGAA
Al AT AT OAOU OAETT1 OUOOAI AU PAUET ¢ OAAAEAOO AAOAA
(Eyben, Guijt, Roche, & Shutt, 2015, p. 24; Jabbar, 201Rgsults thinking is strongly

reflected the idea of new public management (NPM) introduced in the 1980s, which draws

on innovations and trends in private sector management to make the public setor more

market and performance-orientated (Hood, 1991; Turner, Hulme, & McCourt, 2015)

4EA OAOAT EAU OAT AOGOET Al Al i bpil dbHae: (1) £ .0- AO
disaggregatingpublic sector units; (2) increasing competition between (and within) public

and private sector; (3) using private sector management practices in the public sector; (4)

stressing discipline and parsimony in resource use; (5) movig OT x AOA-DT ®EAT AO
management by top; (6) moving towards measurable standardsand measures of

performance and success (7) Greater emphasis on output controls. Although this list

oversimplifies and ignores countertrends and variations of these componens, the term

NPM and these seven associated elements have become a shorthand for a set of ideas in

the discussion on public sector reform, particularly for the 1980s and 19904.indberg,

Czarniawska, & Solli, 2015)

NPM, therefore, represents a menu of reform ideas rather than a single onéManning,

2001) but it can be understood as the marriage of two main sets of different ideagHood,

199183 &EOOOh O1 Ax ET Qcb&s® Q%7 F1beh; Ailliardsdn| 19753nd tAed 6

development of public choice theory (Arrow, 2012) transaction cost theory and principal-

agent theory (Martens, Mummert, Murrell, & Seabright, 2002) and secord

Ol AT A C A QMblhit, 9] 1893Yollowing the tradition of the scientific management

movement (Merkle, 19808 (1 T A AOCOAO OEAO OEA O1 Ax ET OOEOOOEI
helped to generate a set of administrative reformdoctrines built on ideas of contestability,

OOAO AET EAAh OOAT OPAOAT AU AT A Al T @991, A5 AAT OOAOQET |
Managerialism, in contrast, x AO &I AOOAA 11 CAT AOAGET ¢ OA OAO 1 E

14



doctrines based on the ideas ofprofessional managemeritexpertise asportable (Martin,

1983) paramount over technical expertise, requiring high discretionary powerto achieve

results (free to manage’) and central and indispensable to better organisational
performance through the development of appropriate cultures (Peters, Waterman, &

Jones, 1982and the active measurement and a8 OO0 AT O 1T £ 1 OCAT EUAO
(Hood, 1991, p. 6)

Managerialismalso links®O1T OEA APbBiI EAAOEI 1T 1| A& OHKDkuckéri AT ACA
1954) idea, which businesses usedas a strategy to focus on priorities and improve
productivity. ! 1 T OA OAAAT O AOiI 1 OOEI1T 1T £ OEEO ADPDPOI A

(Grove, 1983)framework, which a number of large Silicon Valley companies use today to

OI AAODBOA x E fDOerr,i 2818)0The3®tisiness management ideas have also
influenced the public administration of foreign aid. Most prominently, t he O1 | CEAAI
AFOAI Ax1T OE @Am\p @d ahekample of management by objectiveswas first
developed for the United States Agency for Internationd Development (USAID) in 1969

(Crawford & Bryce, 2003) LFA use a planning matrix, commonly K T xT A0 OI1 | ¢ &0
which is widely adopted in development organisations today as a tool for analysing and

presenting strategies for development interventions(Crawford & Bryce, 2003)

The evidence agenda originated in the 1970s in medicine and followed the notion that
populations that are exposed to a universal treatment should be biologically snilar if not
homogenous, in order to learn about variations in a systematic wayTaylor, 2013) In this

context, randomised control trials (RCTS] AT AOCAA A O OBohdedrmihilgA OOAT
whether a treatment works (Eyben et al., 2015; Sackett, Rosenberg, Gray, Haynes, &
Richardson, 1996)Later, this approach moved from health to other fields of policy making,

including education, with evidence-based policy reaching particular prominence in the

United Kingdom (UK) in 1997 with the LAAT OO C1 OAOT I AT 660 OOPDPI 00
agenda(Eyben et al., 2015)This expansion of evidence-based policynaking was further

supported by a postCold War shift towards left-leaning governments in the 1990s and the
promotion of perceived objectivity and pragmatism in policy making (Parsons, 2002;

Pawson, 2002; Sanderson, 2002; Taylor, 2013)

In development cooperation, the results idea haslong influenced academic debates and
policy implementation (Riddell, 2008). Yet, an increased focus on thiddea has beena

relatively recent feature, starting in the early 2000s when rising levels of foreign aid led to

15



higher scrutiny of aid spending, also fuelled by changing academic, political and public
debates (see bww) and perceptions of foreign aid (Dang, Knack, & Rogers, 2009; Taylor,
2013) From 2001 until 2015the Millennium Development Goals served as a main guiding
framework for development cooperation globally and featured many elements of results
based managemeniHulme, 2007). The SustainableDevelopment Goals(SDGs)continue

in this tradition of results -based management and include even more measurable goals

and targets.

The key modern conceptthat encapsulatesthe results idea isoften referred to as results

based management(RBM), which can be describedAO OAO A AOI AA | AT ACAIl AT O
aimed at achieving important changes in the way government agencies operate, with

Ei DOT OET ¢ PAOA& Oi ATAA | AAEEAOET ¢ /fehdeddikd OAOOI O00Q
2000, p. 3) RBM is understood to follow in the tradition of new public m anagement and

emphasises managerial accountabilityfor the 0T AAT 1 AA OOAOOI 6G AEAET 66 O
how a causal sequence of events starting with inputs and activities can lead to outputs,

outcomes and impacts all measured through appropriate indicators (Vahamaki, Schmidt,

& Molander, 2011; Zall Kusek & Rist, 2004)

Since the early 2000sdiscussions on RBMhave evolved Although there is no commonly
accepted definition, the OECD Development Assstance @mmittee (DAC) has been the
main platform for the exchangeon RBM among developmentagencies. In this context,
more recent analytical work by the OECD has diferentiated between four main functions
of RBM: (1) accountability; (2) communication; (3) direction; (4) learning (OECD, 2016;
Vahamaki & Verger, 2019)In addition, RBM featuresthree main levels: corporate (donor
agency), country/thematic programmes andindivi dual project level. Finally, development
agencies use results frameworks (and results chains) acrodbese levels in order to
describe how their inputs and activities can contribute to tangible improvements in

people® lives (outcomey (OECD, 2016)

Basd on this description, the whole organisational structure of a development agency
itself as well as allthe entirety of its contributions across programmes and projects,
including all efforts towards communication, justifying (accountability), measuring
(steering) and knowledge management (learning) form the key components of RBM.
However, this definition still represents a loose umbrella only, aghere is little uniformity
acrossdevelopment agencieghat apply different types of RBM depending on theirspecific

mandate, political circumstances and history(Shutt, 2016; Zwart, 2017Brolin (2017)adds
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that within the Swedishbureaucracy;, for instance, there can ke diverging ways of framing
RBM, depending on hierarchical positions and interests.An OECD expertrecommends &
abest practice:that RBM should (enefit from a clear purpose and ambition that is aligned

to the agency profile (size, modalities used etc.) and strategy(Zwart, 2017, p. 9)

Given the heterogeneity of RBM and lack of a clear definition there are few evaluations
attempting to link RBM directly to development results in terms of measurable
improvements in the form of development outcomes An assessment by the OEC[H20B)
of RBM evaluations by Norway(Norad, 2018) Switzerland (SDC, 2017and the World Bank
(2017)notes that RBM has enabled progress in meeting the purposes of accountability and
communication, but that there is uneven progress towards the purpses of learning and
direction. The study concludes: QVhile there exists some evidence pointing to a positive
correlation between the quality of monitoring and evaluation (M&E) at project level and
ratings on project outcomes, there is no evidence in the reviewed documents on the fact
that RBM implementation at agency level has supported development outcomeg OECD,
2018, p. 36)

Overall, the literature assessing the value of RBMheoretically and empirically is rather

critical of RBM. The majority of contributions focuses on the challenges of implementing

RBM. Recent OECD publications(OECD, 2018; Vahamaki & Verger, 2019; Zwart, 2017)

highlight RBM challengesin great detail, including alack of understanding of what RBM
is and why it is used capacity constraints, costs of RBM,administrative burden,

measurement problems, mettodological issues, a lacking results culture, a lack of
developing country ownership, missing harmonisation with partner countries, measure
fixation, as well asreduced risk taking and motivation of staff. Many of these challenges
are then discussed alongside potential mitigating measures, such aproviding better

guidance, restructuring the organisation, encouraging risktaking and learning from

failure, making RBM leaming oriented, reducing the numbers of indicators, redudng

reporting requirements and promoting qualitative results information (OECD, 2018;
Vahamaki & Verger, 2019)

Yet, not all of these RBM challenges may beolvable Many researchers and practibners,

therefore, call for a more radical rethinking of RBM and favour alternative approaches.A

key fundamental downside of RBM is that it can foster the AOAAOEIT T 1T £ A

N s oo~ N o

C

bureaulDAAUS OEAO EO T ADAOOEOGAOE AL Ofdtdiod 2a20) AE OT C
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Others have pointed out inherent goal conflicts and trade-offs within RBM (Eyben, 2013;
Eyben et al., 2015; Vahamaki, 201Tr instance when results measuring undermineshe
ownership of partner countries (Sjostedt, 2013) Building on these more critical
assessments of RBM as well aziticism s of the perceived mainstream thinking around

results, there has been continuousdebate around the idea of adagation.
2.2. Thehistory oftheadaptation ide&n development cooperation

In parallel to the results idea, there have always been critics of the resultddea and
advocates for more politically aware analysis of context, historicallegacies and more

flexible and adaptive approaches to organising development cooperation.

The adaptive development agendalatesback to alternative theories of development, such

AO OEA A1 1T AADAG GOAAGDAIABIAA T T AT O AT T GRALK6 01 AAOT E
(Korten, 1980, 1984)r process approach(Bond & Hulme, 1999) The learning process

approach is often contrasted with a rigid blueprint approach or project approach. It

emphasises experimentation, learnng, adaptation, participation, flexibility and building

on local capacities. Another characteristic of the learning process approach is that

developmend AEAI 1 AT CAO AOA GQHatlcdnih & tifferent dvelappinghA OO A O 6

problems, all perceived diferently by stakeholders (Johnston, 1982) Rittel and Webber

(1973)call sUAE DB OT Al Ai 6 OxEAEAAG6 ET OEA OAT OA OEAO OEAC(

alone be solved by a orthodox planning approach.

Among the broad school of thought of adaptive development most associated theories

and concepts underline the importance of context, relationships, unpredictability and the

need for highly flexible interventions (Mosse, 1998) A central feature of the learning

POl AAOGO APPOI AAE EO OEAO ACDIARS 1AD AE(kGadRON OMAGE TAIGD OA
1980, 1984)and embraced for candid discussions, thereby demostrating that an

organisation can grow and adapt. Adaptive development also criticises the apolitical

nature of many development interventions implemented in the 1980s For instance, James

Ferguson(1990)E1T O4 EOAl 1'EHGHAO - AAEET A6 OEIT xCénadah x A 71 O1 A
agricultural project failed to accountfor Lesc?OET 6 O 1 1 AA1T MithisEx@dpkAl AT T OA@O¢
development organisations viewed development as a technical problem requiring

technical solutions, while ignoring local political and social structures as well as regional

economic interdependencies.
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Another concept associated with adaptive development is participatory approaches.
According to Dollar and Pritchett (1998, p. 4) participatory approaches can improve
AROAT T bl AT O A ££AA OE O-Adwd Getnnodratid dppraadh tOddiedt OT P
design and service delivery has at worked in areas critical for developmentz rural water
O0PPI Uh DPOEI AOU AAOAAOQETTh 1T AOOOAI OAOT OOAA
might be an appealing concept because it responds both to a changing political
environment by being intrinsically useful for empowering poor people and instrumentally

useful for achieving better development outcomes.However, there are also concerns.
Participation often remains vague enough to allow development actors to interpret it
individually without committing t o specific objectives(Carothers & De Gramont, 2013, p.

7172).

The current school of thought is characterised by several main concepts, including

001 1 EOEAAT 1-UAAI AAOR (Bbob B Adskoith, 20141 Ox1T OEET ¢ x E(
COAHledy, 2014% ODORAEAAT EOAOAOEAGdewsA Bk AOET T 6
Woolcock, 2013  OCT I A TATA O3 QiriAde,62004, 2007h OOUOOAI EA AE
(Taylor, 2013)i O OAT | b1 A gHaddlingainE 2013§b)iastance. Again, adaptive
development features broad strands of literature on development theory and practice. The
ATii111T OEOAAA O1T EOEI ¢ OEAOA EARAO EO A- OAEAI
based management andan advocacy for adaptive devlwpment that accounts for local

context (political, social, historical, environmental) highlighting the quality of governance

and the role of politics and institutions. Fritz (2017) Teskey(2017) Shutt (2016, pp. 381)

Vahamaki and Verger (2019, pp. 384) and Yanguas(2018, pp. 1#177)provide a broad

overview of different alternative approaches

In this analysis three subrgroups of these alternative approaches arériefly introduced
due to their increasing popularity and emerging empirical evidence on their effects on
development outcomes (1)Problem-driven Iterative Adaptation (PDIA); (2) Thinking and
Working Politically (TWP); (3) Doing Development Differently (DDD). Each of these
groups has been bringing together experts from donor agencies, NGOs, the private sector,
think tanks and academia to discuss ideas around adaptation and alternativapproaches
in development management. The PDIA group has been meetingsince the late 2000s
(Fritz, 2017) the TWP group since 2013nd the DDD group since 2014(Dasandi, Laws,

Marquette, & Robinson, 2019)There are no agreed definitions for any of these groups and
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strong overlaps exist. Yet, each group has generated conceptual work, case studies and

different pilot programmes.

The PDIA concept was developed by Andrews, Pritchett and Woolcock2013)as an

alternative to perceived mainstream approaches in development cooperatiorand their

OET OOAT i ET ¢cO8 4EA | AET AOEOEAEOI EO OEAO OAAOGO
development agencies have not delivered political reforms that improve service delivery

in developing countries (Shutt, 2016) As an alternative, PDIAtherefore advocatesalocally

I1AA AT A PTITEOGEAAI T U Oi AOOstradgiesA i Cescdliedtte 1| AAAO Ol
distinctive characteristicsi £ OEA ADPDBPOI AAE AOqd 00%$)! xAO AAOGAIIT b,
focus on public-sector reforms and institutional strengthening, whereas PEA [Political

Economy Analysis] has been utilized for a wideAT CA T A20OA A.F9pOAH0 $ ) !

Al 601 Ai PEAOGEUAOG OEA 11 0EIT 1T &£ OAAPAAEI EOU OOADOS
tend to overstretch existing capabilities and, as a result, hinder rather than promote

effective institutional strengthening 6.

The TWP core principles are described as: a) strong political analysis, insight and

understanding; b) a detailed appreciation of, and response to, the local context; and c)

flexibility and adaptability in program design and implementation (TWP, 2013)

McCulloch and Piron argue OEAO OEA A@obl EAEO A& AOO 11 Obil EOEA
development interventions is probably the main difference between TWP and PDIA/DDD

APDPOIT AZ0BACE) Teskey hascalled 70 A OOEA OAATT A 1T GDET AT gU6 OE
OOAOE Ai 1T OOAOGO O 11 OA OOAAEOEIT AT AEA APDPOI AAEAC
lock in inputs -outputs-outcomes up-front at design, and chart a linear cairse towards a

gvAT OOi P@DEL) 56

The DDD initiative has two main components stemming from observations about
development efforts in generat (1) viewing change as a complex economic, social and
political system (instead of a cause and effect perspective); (22 focus on continuously
adapting and testing solutions during implementation, instead of delivering pre-
determined activities (Vahamaki & Verger, 2019; Wild, Booth, & Valters, 2017ritz (2017,

pp. 79-80) describes DDD as a combination of PDIA and polical economy analysis.

The evidence for the potential of these alternative approaches to improve aid effectiveness
in terms of better developmental outcomes is still limited. A study by Booth and Unsworth

(2014)presents seven positive examplegEl O OB 1 EOQEAAT 1T U O Aemdh 11T AAT 1T U

identifies iterative problem-solving, stepwise learning, brokering relationships and
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discovering common interests as key success facterA review (Dasandi et al., 2019pf 44
TWP case studies across different political contexts, sectors and organisationsoncludes
that evidence for TWP is still mostly anecdotal and so far, does not allow to draw
conclusions about the causal relationship betveen TWP and developmental outcomes.
The authors therefore recommend that future research should apply more rigorous
methods and structured testing of how and why TWP affects aid effectivenessA special
issue(McCulloch & Piron, 2019)on TWP features four case studies and confirms the need
for more rigorous means of generating evidence on the effectiveness of TWP, but also
points to donor political economy factors, such asun unwillingness to give up control as

a main obstacle of promoting TWP.
2.3. Differences between results and adaptation

Many publications (Andrews et al., 2013; Chambers, 2010; Eyben et al., 2015; Ferrero &
Zepeda, 2a4; Kirsch, Siehl, & Stockmayer, 2017; Ramalingam, 2013; Root, Jones, & Wild,
2015; Teskey, 2017; vVahamaki & Verger, 20p8)vide detailed lists of the differences
betweenthe results idea and the adaptatian idea. Contrasting both ideas along analytical
categories helpsto create greater clarity in the debate. Nevertheless there is a risk of
oversimplification, as a reductionist account of either the results or adaptation ideascan
exaggeratedifferences. Therefore, it is noted that the potential differe nces and dilemmas
outlined here can vary depending on which specific aspects of the results and adaptation

ideas areconcerned

Table 1 provides an overview of some of thenost commonly named differences between
a classic or orthodox RBM approach andypical alternative approaches as described in
similar tables by key contributions to this debate (Andrews et al., 2013; Chambers, 2010;
Ferrero & Zepeda, 2014; Ramalingam, 2013; Root et al., 2015; Shutt, 2015, 28i&ndki &
Verger, 2019) To structure the description, the table is divided into more general
differences at the level of norm formation and theoriesand more concrete differencesat
the level of development cooperation as a policy field Neither RBM nor alternatives
approaches represent a coherent and clearly defined approach but rather stand for main

tendencies explored across various academic and policy contributions.
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Table 1 Differences betwe en results and a daptation

Element s of Orthodox RBM approach Alternative approach
Approach
Norm formation and theories
Ontology 1 The physical world can be 1 The social world is constructedby
understood through Newtonian people (constructivism)
science(positivism) 9 Existence of emergence and non
1 Existence of laws of nature and| linearity
linearity
Epistemology 1 Rationalist paradigm: decisions | Description of how decisions are
should be taken, based on taken for real, based on subjective
objective knowledge knowledge
1 Possible to generateobjective | No knowledge is value free and
evidence and use it to inform policy decisions are based on partial
optimal policy options information and political pressure
Definition of T ngternally defined problems or |{ Different actors have different
development OOT1 1 OO which dediatidni understandings of problems and
problem s AOT I OAAOG®Its&OA | solutions

defined as the problem

1 Problems arelocally problem-driven

Nature of change

9 Change isthe direct result of
actions; it is linear,
proportional, pr edictable and
controllable

9 Simple cause and effect
relations

9 Rational actors react to rules
and incentives

1 Change is wpredictable and results
from multiple human inter actions
and feedback

1 Change isshaped by politics and
power

1 Local learning leads to red-time
adaptation through behavioural,
cognitive and social means

Development cooperation policy field

Z development actors

Purpose of
development
cooperation

91 An investment by donors and
taxpayers in addressing
development challenges

9 Redistribution of social justice
across countries

Definiton of

effectiveness and

planning

9 Short-term development
results, often linked to donor
interests

1 Monitoring and evaluation are
gearedtowards disbursement
and process compliance

1 Longer-term changes in power
relations in support of social justice

1 Tight feedback loop based on the
problem and on experimentation

Relationships
and

9 Formal realtionships between
individuals, managed by

1 Informal relationships, trust and
flexibility are important; political

capacities contracts and rules and relational skills count
1 Capacities are easy to organise|  Capacities are distributed so
to achieve common goals collective action is a challenge
Management I Top-down management 1 Facilitative and trusting, allowing
style/ f Managing and controlling to discretion and learning

satisfy upward accountabhlity
and achieve results

1 Ways of working cannot be dictated
fromaboveh OAOQOEAO OI (
OEOI OCE6 xEOE bO(
experimentation
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Source: Author based onAndrews et al. (2013, p. 24Q)Chambers(2010, p. 12;44)errero Y de Loma
Osorio & Zepeda (2014, pp. 3839), Shutt (2015, p. 60; 2016, pp. 340), Teskey (2017, p. 3)
Ramalingam (2013, p. 14ZRoo0t et al. (2015, p. 13yahamaki & Verger (2019, p. 28)

On the most abstract level in terms of ontological differences, the results idea can be
associated with a positivist or postpositivist paradigms (Denzin & Lincoln, 2011)holding
that the truth can be known, and that objective knowledge is possible. The adaptive
development idea is more closely associated with constructivist or critical theory
paradigms (Denzin & Lincoln, 2011) which posit that multiple realities exist and that
knowledge is subjective.Further, the results and adaptation ideas come from different
epistemological paradigms(Ferrero & Zepeda, 2014)The results idea is closely associated
with a rationalist paradigm that orients on how decisions should be taken based on
objective knowledge (evidencg. The adaptation idea, in contrast, is closer to a paradigm
where decisions are taken based on subjective knowledge that is not value free. Different
authors have put forward similar distinctions between the epistemological paradigms
behind results and adaptationgd, O%OAI1 E A A A-EuclideAnOEriédani, 11993)
enlightenment versus romanticism (Gulrajani, 2009); neoliberalism versus insurgent
planning (Miraftab, 2009); or, simply, objects versus peopldChambers, 19949 (Ferrero &
Zepeda, 2014, p. 30)

RBM and alternativeapproachesalso differ on how development problems and the nature
of change are understood in development cooperation. In RBM, problemsare often
defined by the development agency alongside with matching solutionsinOE A &l Ol
locally-driven. In RBM, change is therefore thought of as more inear, predictable and
controllable within cause and effect relationships, often involving rational actors whose
behaviour can be incentivised. In alternative approaches, change is seen as more
unpredictable and resulting from complex human interactions, often shaped by

behavioural, cognitive, social and political means.

Within the policy field of development cooperation and at the level of different
development actors, there are further differences between RBM and alternative
approaches. RBMtends to view development cooperation as an investment whose
effectiveness needs to be monitored through settingup-front numerical targets for

development interventions. Alternative approaches view the purpose of development
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cooperation more in terms of redistribution of social justice across countries and aim for
longer-term changes in power relations that are influenced through local problenmsolving

and experimentation.

Alternative approaches are closer to implementing short feedback loops and bringing

about institut ional and behavioural change througha detailed analysis of local contexts

leading to iterative and bespoke solutions which adapt over time(Taylor, 2013) Ferrero

and Zepeda(2014)argue that deviations from the original design in blueprint approaches

are seen as bad management, whereas process appobes explicitly seek out deviations.

Natsios (2011 p O OO &£ Ox AOA OOEAO OEI OA AAOGAI T i AT O DPOI COA
easily measured are the least transformational and those programs tat are most

OOAT O&I Oi AGETT AT AOA OEA 1 AAOO(196Ade@DOmam |l Ad8 | AAT O
projects are complicated and unpredictable, but in orderto gain support, planners tend to

overestimate likely benefits andsimplify potential challenges.

Another point of contention is the problem of unintended consequences. Adaptive

development ideas tend to criticise results thinking for leading to unintended

AT 1 OANOGAT AAOh AEOEAO ET OEA mE Oi 1T &£ AAI EAAOAOGA i
through indirect distortions (Holzapfel & Janus, 2015, pp. 44) For example, Hood(2006)

criticises that managing public services by targets in the UK iccomparable to the Soviet

system of economic management and has caused similar problems of gaming, although to

a lesser extent than in the Soviet Union. Performance measurements in public

management have a long history of causing undesirable shorterm and possibly long-term
consequences(Ridgway, 1956) even if the general effects of measured performance

systems are still insufficiently understood (Hood, 2007).

The final differences between RBM and alternative approaches lie in the ways relationships
and capacities are thought of and the different types of management styles. RBM is
typically characterised by formal relationships rules within a top-down management style.
Alternative approaches emphasise informal relationships, trust and flexibility within a

AAARE]I EOAOCEOA 1 AT ACAT AT O OOUI (BinddomA1959/EAAOOOA O O OAA
2.4. Similarities between results and adaptation

Despite the long list of contrasting and contradictory elements defining the results and
adaptive development idea, historically there have been areas of consensus and

commonalities. Starting with criticisms of new public management (NPM) reforms, a
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search for postNPM reforms (Brinkerhoff & Brinkerhoff, 2015; Polidano & Hulme, 2001)

has been omgoing, ranging from slight adjustments to core NPM ideas to ideas beyond
traditional NPM. Exploring the field of post-NPM reforms already reveals many
complementary elements between results and adaptive development thinking. Many post

. 0- OAME OI 6 AOA AAET ¢ EIi Bl Al AT OAdliondadd idedsA UA OE
rather than eliminating old ones (Cohen, 2016; Schickler, 2001)

Concerning the similarities between RBM and alternative approachesn development
cooperation, three points are made. First, many authors (Kirsch et al., 2017; Shutt, 2016;
Vahamaki & Verger, 2019; Yanguas, 2018)Jready acknowledge the overlas between
results and adaptation. Marquette, Dasandi and Robinson(2016)argue thatthe similarities
and differences will depend on whether alternative approaches are being taken up in an
evolutionary manner alongside existing approachesor in a revolutionary manner to

replace existing approaches.

A second related point is how narrow or lroad proponents of results and adaptation
interpret each approach (Shutt, 2016, p. 51)A broad understanding of results-based
management could for instance include room for adaptation and learning
(Hummelbrunner & Jones, 2013; Vahamaki & Verger, 2019Similarly, a narrow
understanding of alternative approaches could lead to O x Airitehtioned top-down

ET EOEAOEOAO AAOAA 1 i(Shitthi2e16,pBD)A ET 11 A AT 001 AG

Third, some of the contributions on results and adaptation overlook that even innovative
pilot programmes in DDD, TWP or PDIA are being implemented within the same
organisations that are criticised for their mainstream orthodox approaches For instance,
the World Bank or the UK Department for International Development (DfID) have broad
portfolio of RBM and alternative approaches Moreover, new financing modalities like
OOAAGOA ADPDOIT AA mdsCpiomaoked As béirig ipifo® for more results

orientation as well asinnovative and flexible adaptation (Perakis & Savedoff, 2015)

Yet, the evidence base for both ideas, RBM and alternative approaches, is still thin and to
what extent management ideas can be causally linked to development outcomes remains
methodologically challenging. Based on the literature reviewed above the current

situation of development organisations is that results and adaptation ideas exist alongside

each other. But overly one-sided comparisonsrisk distorting this nuanced perspective,
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especially whenresults and adaptation are conthuously framed as binary alternatives As
a way forward, improving development management towards combining the best features
of results and adaptation while minimising the downsides should be in the interest of all

participants in this debate.

Given the highly context-specific insights into both approaches it is necessary to trace
results and adaptationideasjointly in detailed ways and understandthe mechanismsthat

propel them and their interaction in practice. Chambers (2010, pp. 145)has described
such a perspective agbinoculardas opposed to binary, citing earlier work by Uphoff(1996,
p. 283)

QVe can benefit by learning to think in both both -and and either-or terms.

These can be contrasted as, respectivelypinocular and binary ways of

looking at the world. The latter may give clarity from its simplicity but the

former gives focus and depthnof VOET T y EOAT EAO ET OEA 1T OECET Al e

O

So far, here hasbeen little research dedicated to systematically unpacking similarities
between results and adaptation in development coeration and their interaction,
especially at the level of ideasTo analysehybridity and overlaps between the results and
adaptation ideas this thesis applies theories from discursive institutionalism (DI )
(Campbell & Pedersen, 2001; Schmidt, 2008, 2018)storical institutionalism (Mahoney &
Thelen, 2009; Streeck & Thelen, 2009; Thelen, 2009nd sociological institutionalism
(DiMaggio & Powell, 1991; Scott, 2014)

)T AEOAOOOEOA ET OOEOOOEI 1 AehekcQdrnhthabehdodpads€8OOA 6 EO A A
not only the substantive content of ideas'but also the interactive processes by which ideas

are conveyed. Discursive institutionalism follows in the tradition of works from Foucault
(1971)Gramsci(1995)or Bourdieu (1990)who view ideas as vehicles for elite domination

and power, but takes a broader view since discourse can also take place when actors simply

express interests or egage in argument. Adding theories from historical and sociological

institutionalism further allow s for studying how ideas are turned into policies within

1 Ideas in this context are defined as causal belieféBéland & Cox, 2010, pp.-8). These causal beliefs are
further characterised as products of cognition as connections between things and between people, and as
providing guides for action. In addition, ideas can be cognitive or normative. According to Schmidt,
OAIl CT EOEOA EAAAO Ai OAEAAOGA OxEAO EO AT A xbBoll6rbddi Ai hd xEAOA/
AAT 50 xEAO EOS ET 1 ECEMS pamsdxEAO i1 A 1 OCEO O Aido
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organisational structures, particularly how ideas at different levelswithin organisations

evolve over time.

A key focus for studying the potential for integration between results and adaptationidea
rests on differentiating between three levels of generality of ideas. Ideagange from
underlying philosophies to programmes and policies. On the first and most general level,
ideas can be philosophies oreitgeist, sometimes also called paradigmatic ideas. These are
broader ideas that cut across substantive areas and usually sit in the background as
underlying assumptions that are rarely contested. On the seand more specific level, there
are programmatic ideas that serve as problem definitions of certain policy issuegMehta,
2010, p. 27)0On the third level, there are policy ideas, which are specit solutions proposed

by policymakers.

Although results and adaptation ideas can be portrayed in stark contrast at the level of
paradigmatic ideas, there issignificant potential for integration at the level of policy
problem and solution ideas. Especially on the level of policy solutionsthe dividing lines
between results and adaptation thinking become blurry . Some development interventions
feature a robust results measurement and monitoring system while simultaneously
embracing adaptation and flexibility. Further overlaps can be found regardingthe
importance of learning, generating new knowledge, encouragingnnovation and allowing

for ownership to be with the implementing actor of a given intervention.

TEA OO0OOT OF EAAAOGG j 3AEI EAOh al il pqgq EAO AAAI
but there have bea few applications to Chinese foreign emagement (Wang & Blyth, 2013).

For China as a development actor, a focus on ideas makes sense because ideas formulated

Au OEA AT O OOUGS @ condréohd @ Chted pdicynkking) Ecluding

Chinese foreigh aid. At the same time, policymaking in China is often characterised as a

gradual, experimental and adaptive procesg¢Ang, 2016; Qian, 2017)

3 Five papers on results and adaptation in development cooperation

This thesis applies ideational and institutional theories to analyse how two specific ideas,
results and adaptation, have gradufly changed the theory and practice of contemporary

international development cooperation. The thesis examinesvhy the ideas of results and
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adaptation are treated asbinaries, and how this debate has evolved historically. The thesis
consists offive papers The first two papers deal with the theory of results and adaptation

in OECD DAC and Chinese aid The third, fourth and fifth paper s are empirical case
studies on current development interventions in the Rwandan agriculture sector. The

paper titles are:

1) Results and alaptation in foreign aid: An ideational aalysis d institutional

layering in development organisations

2) Convergence of China and OECD Donorépplying coalition magnet ideas in

development ooperation (Co-authored with Prof. Tang Lixia)

3) Resultsor adaptation? Investigating theories of change inhe World" AT E8 O

Program for Results in the Rwandanggiculture sector

4) Results or adaptation? Investigating theories of change the Chinese Agricultural

TechnologyDemonstration Center in Rwanda

5) Aid modalities with Rwandan daracteristics: Comparingthe World Bankd &hd
chi A6O OOPDBPI OO0 1 £ OEektor2 x AT AAT ACOEAOI OO0OA O

In the first theoretical paper, the evolution of results and adaptation is conceptualised as

a combination of institutional layering and diffusion within development organisations.

10 Al AgAiIiBI A T £ APDI UET ¢ OEANOAGE AA BDRRGIEAMME A OBO AL TA
OAAAPOEOA DOI COAI T ET Cd6 AOA pdidy Adeas O Burre O Ox1  DOI
development debates The analysis demonstrate that there is a high degree of overlap

between both policy ideas, which also applies for the underlying programmatic ideas and

partly to underlying public philosophies. Ultimately, understanding this ideational

structure and the multi -level interactions between results and adaptationhelps to inform

the discourse on the future o development management

The second theoretical paper applies ideational theory, in particularthe coalition magnet
framework, to China as a donor country. The analysis explores howglicy entrepreneurs
can use three potential coalition magnet ideasz mutual benefit, development results, the
2030 Agendaz to foster convergence between China and OECIDAC donors. This paper
is co-authored with Prof. Tang Lixia from the China Agricultural University. The majority
of the writing was done by myself but the insights of the paper are based on a series of
discussions with Prof. Tang during a guest researcher stay at the China Agricultural

University in October-November 2017The papermainly dOAx O 11 001 £ 4AT1 Cc8 0 ET Ol
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Chinese cevelopment discourse and policynaking processes in Chinese foreign aidThe
paper finds that applying a discursive approach to analysing the field of international
development cooperation provides a new conceptualopportunity for fostering closer

engagement between OECD DAC and Chinese development cooperation actors.

The empirical papers of the thesis(papers 3-5) apply ideational and institutional theories

that are the subject of the first two theoretical papers,to study aid projects funded by the

World Bank and China in the Rwandan agriculture sector.Rwanda isan especiallyrelevant

case because the government has a strong result orientation anbas a successful track

record in undertaking policy reforms and achieving development outcomes Second,

Rwanda is among the most aiddependent countries in sub-Saharan Africa Hence,foreign

aid still has a significantimpact on domesticpolicyi AEET ¢ AO xAl 1l AO. 11 b/

The third paper analyses through whidh mechanism, resultsbased principalagent
relationships or problem-AOEOAT DBOT AAOOGAOG 1T £ EOAOAOEOA A
Program for Results in the agriculture sector in Rwanda has led to increased agricultural
productivity. The paper combines causalprocess tracing and contribution analysis to
investigate two underlying theories of change of the Program for Results regarding their
influence on shaping key relationships between the donors, governmental and non
governmental stakeholders in Rwanda.The analysis demonstrates that the World Bank

POl COAIT A 1T AAAO O ET OAT ARAA OAOGOI 66 AAAAOO
centralised resultsbased managemat system. However, the paper also points to

instances of autonomy enabled adaptations that are onlyrevealed after implementation

had started. Finally, the findings are related to the broader political context, which
underlines that development outcomes in Rwanda are fundamentally determined by the

political economy context of policymaking, which is not fully accounted for in results-

based interventions.

The fourth paper applies the same theoretical framework and methodologyas the third
paper to the Chinese Agricultural Technology Demonstration Center in Rwanda. This
paper analyses through which mechanim, results-based principalagent relationships or
problem-driven processes of iterative adaptation, the Chinese Agricultural Technology
Demonstration Centers (ATDCs) in Rwanda, contributes to achieving development
outcomes in the Rwandan agricultural secta. The analysis demonstrates that the ATDC

contributes to development results through results and adaptation mechanisms that are

29



embedded and constrained by a boader political-economic environment. In addition, this
case studyexamines Chinese foreign aid documents to understand how a formalised
Chinese aid modality interacts with the Rwandan political context. The paperindicates
that the specific project contributes little to national Rwandan agricultural policies, nor

the broader discussion on the devebpment models of China and Rwanda.

The fifth paper compares the two projects, the World Bank project and the Chinese
project, regarding their results-based management, their ability to promote adaptive
development and their engagement with the political economy of donor organisations and
the Rwandan agriculture sector.The analysis finds that both interventions contribute to
achieving development results butthat the Rwandan bureaucracyprimarily drives the
overall performance in the agricultural sector. Although there are examplesof how each
modality has created autonomy for implementing agents and triggered processes of
problem-driven iterative adaptation, the processes are not actively scaled up but rather
unfold despite a restrictive environment. The key finding of the analysis is that modern
aid modalities need to addressbetter how results-based thinking combined with adaptive
development ideas can be tailored to differat political contexts. Figure 1(below) provides
an overview d the five papers ard how they link to each other. None of the papers ha
been submitted for publication yet, except for a slightly adapted version of paper two,
which has been submitted for a handbook on international development cooperation in

October 2019.
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Figure 1 Five papers on results and adaptation in development cooperation
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4 Literatureand key terms

The following sections provide an overview of some key literature and analytical terms
used across the five papers.Following Osorio and Zepeda (2014) development
interventions are defined projects, programmes or policies aimed at dtieving a desired
development objective, entirely or partially supported by development assistance.
According to Taylor (2013) there are three primary reasons for collecting evidence and
results, including accountability of donor organisations and developing country
organisations, the efficacy of development interventions and learning for transferring
lessons to other contexts. Eyben et al2015)A AOAOEAA OEA OOAROAD®
OAAEET ¢ O OEIi POT OA AT A 1T AT ACA AAOGAIT T i Al
mechanisms for reporting, tracking, disbursing, appraising, and evaluating its

AEEAAOCEOAT A@O15511A Ei DPAADG
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In this context, development cooperation results are AAZET AA AO OEA OOEA

outcome or impact (intended or unintended, positive and/or negative) of a development
ET OA OO AQGEQIE 12008) Evidencebased policymaking is defined by a strategic
decision to apply evidence for choosing policies based on their likely effectiveness and to
evaluate policies rigorously (Parsons, 2002, p. 4; &derson, 2002, p. 4) Results are
typically used to ensure that development interventions are performing at a specific level
in a defined and measurable way In contrast, evidence-based policies are applied to
choose strategiesaccording to empirically derived knowledge, with the option to later

evaluate and adapt the strategy, if necessarfaylor, 2013, p. 5)Turner et al. (2015, p. 183)

add that resuts thinking and evidence-AAOAA DI 1 EAEAO AOA AT OE AAOGAA

complex technical analysis will identify programmes that yield virtually guaranteed
I OOAT |1 AO8O

Discourse , understood as the exchange of ideas, is a more overarching concept thandds
because it indicates the ideas that are involved in discourse but also the interactive process
by which ideas are transmitted (Schmidt, 2008, p. 309) The concept can therefore, help
to understand which ideas succeed or fail because of how ideas are projected by whom
and where, and the nature of the discourse itsel{Lavers, 2018; Schmidt, 2008 Discourse

takes place in two forms (Schmidt, 2008, p. 31Q)First, it takes place asa coordinative

e

AEOAT OOOA AiiTiTc PITEAU AAOI 008 4EA AEOAT OOOA AT T«

centre of policy construction who are involved in the creation, elaboration, and

EOOOEAEAAOQETT 1 £ bl 1 E@&cmidh 2088, | B10)THe Adorbidetye A EAAAOOG
discourse therefore, AAT AA EAT A xEOQOEET AdHaBAooewéAdeEA Al i1 OT E

AAOGAT AAA AU OT 1 QFinndmor® & Aikkidid 1988Df6r Gndtance. Second,
there is a communicative discourse between policy actors and the public. The

Al i i 1 EAAOEOA AEOAI BOOA OAIT 1 OEOOO 1T & OEA
DOAOAT OAGEI T h AAI EAAOAOGEIT AT A 1 ACEOEI EOAQEI I

(Schmidt, 2008, p. 310)Members of the general public are lboadly understood to include,
for example, media, opposition parties, community leaders, social activists, experts, civil

society groups ard citizens.

Institutions  in discursive institutionalism are simultaneously defined as structures and

constructs internal to agents. Discursive institutionalism complements the established

2 Epistemic communities are defined as a network of professionals with recognised expertise and compsrce
in a particular domain and an authoritative claim to policy -relevant knowledge within that domain or issue-
area.

32

ET AEOE
I A



new institutionalisms of political science z rational choice institutionalism, historical
institutionalism and sociological institutionalism z by explaining change coming from the
outside not as a result of an exogenous shogkbut instead as endogenous. A major criticism
against rational choice institutionalism, historical institutionalism and sociological
institutionalism is that institutions have become overly deterministicand that agents have
largely fixed preferences and are fixated by normgHay, 2009; Lavers, 2018)Discursive
institutionalism moves away from this static perspective of viewing institutions as largely
constraining rules that are external to the agents. Instead, discursive institutionalism
defines institutions as simultaneously given (the context within agents think, speak and
AAOQ AT A AO AT T OETCAT O A0 OEA OAOGthAd, T £ A
2008, p. 314)Thus, institutions are internal to the agents and serve both as structures that
constrain behaviour and as constructs created and changed by those agen{Schmidt,
2008, p. 314)

Development studies literature describes the organisational field of development
cooperation as being characterised by a state of flux with changing actors carrying
different ideas (Fejerskov, 2016) An organisational field is understood according to
scholars of sociological institutionalism, building on work by Pierre Bourdieu (1971, 195

IT AEAT AOGh AO OOET OA 1 OCAT EUAQGEI T O OEAOR EI
the dynamic relationships among them (DiMaggio, 1979, p. 1463; Scott, 2014, p. 2ZHe
organisational field of development cooperation can be characterised by three
characteristics: object around which the field constitutes itself (in this case foreign aid and

ideas), power relations among actors (here development actors), and norms and rules (aid

standards) (Fejerskov, 2016; Vetterlein & Moschella, 2014)

Discursive fields , similarly to organisational fieldsh AOA AT OAI AAAAET Co6 A
they reference broader enveloping contexts in which discussions and actions take place,

but they especially highlight the occurrence of meaning contests(Snow, Snow, Soule, &

Kriesi, 2004; Spillman, 1995) These concepts from sociological nstitutionalism further

enrich the analytical framework of discursive institutionalism introduced above. Applying

OEA AT Al UGEAAT AMOEGEHAANO AEA1 G OEAMITEAIS6 AT A OA
examine the degree of field organisation ranging from unstructured to structured and

consensual to contested'Snow, 2013)Development cooperationis classifiedas a dynamic
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field that is continuously changing. But the field has established structures for discourse,
such as in the form of a transnational epistemic community of experts or in the form of
the OECD DAC.

The organisational field of development cooperation is characterised by a certain dgree
of structuration 3, which has been continuously advanced by theOECD DAC towards a
formalised understanding of & | T T O (BhI&jANO& Swiss, 2019)The DAC defines what
ODA is and sets norms and standeds for bilateral donors, who still are the dominant
actors in the field of development cooperation. However, structuration of the field is an
ongoing struggle over the objectives of the field, power relations among actors in the field
and common standardsAT A 001 AG8 &1 O ET OOAT AAh A OOAAAU AT 06O
field, like rising powers, non-governmental organisations, private foundations or
corporations for instance, continually interacts with the field leading to mutual
adjustments of goals, noms and rules. Especially China, as a provider of SoutBouth
Cooperation, is both a challenge towards the established field of development cooperation
and subject to the influence of established ideas in the field(Fejerskov, Lundsgaarde, &
Cold-Ravnkilde, 2017)

5 Contribution

The thesis makes three main contributions to knowledge. First, the thesis develops a
shared perspective on resultshased and adaptive development cooperation. As lot of
researchfocuses on only one of twodominating schools of thought, results or adaptive
development, the differences between both theories areemphasised and commonalities
can be overlooked Severalstudies in development management critically deal with the
emergence of result orientation and alternative approachesNevertheless this literature
presents the ideas of results and adaptation as binary options | argue the differences
between both ideasare exaggeratedand that there is an overlap of both idea along with
untapped potential for integration of both ideas. The overlap is explained through a
combination of ideational and institutional theories. A synthesis of both ideas has yet to
emerge However, the dominant idea occupying the mainstream is the results idea.

Surprisingly, many recent contributions to the debate make little reference to the prior

3 lunderstand structuration according to Giddens (1979, 1984as patterning of social practices ordered across
space and time, where social structures exhibit a dual role in that they are both the medium and the
outcomes of practices that they recursivelyorganise (Giddens, 1984; Scott, 2014)
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debate on Hueprint and process approaches, and the arguments on either side have
changed only incrementally. One explanationis that development management is driven
by trends and cyclical debategCornwall, 2007). Another explanation for the dominance
of results and blueprint ideasis that bureaucratic structures of aid agencies favour control

over decentralisation, which the first paper addressesn detail .

Second, the thesis contributes to development theory by applying sociological
institutionalist theories to exploring and explaining current concerns of development
cooperation. The analytical frameworks developed and applied in the first two papers
addressthis issue Few studies so far have applied combinations of discursive instittional,

historical and sociological institutional theories to the field of development cooperation

and there is little analysis on how specific ideas in development cooperation influence

political outcomes. Also, concerning Chinad O #3laldévelopment ator, most existing

research focuses on differences between China and other actors. Yet, the second paper
Aopl AET O OEAO OEAOA EO ET AOAAOGET ¢ AT 1T OAOCAT A
international development that current political theories do no t fully explain. In the

academic literature, in particular, there is still little empirical analysis on the ideas behind

#EET A6O AAOAIT T i AT O Al T PAOAOGEI T h OEA T1 OETTO
cooperation actors hold and what Chinese developmt O AAOTI OO0 OAA AO #E

promoting global development.

AEEOARh OEA Ai PEOEAAI DPAPAOO 11 OEA 7101 A "AIl
agriculture sector provide an in-depth analysis of how results and adptation ideas are
translated into specific development interventions. These papers address in detaihrough

what type of causal mechanisnthe development interventions contribute to development
outcomes and how results and adaptation ideas interact with the political economy of the
Rwandan agricultural sector. Avital contribution is the in -depth case study of the World
"ATEGO 00T COAI &£ O 2A001 606 ET 2xAlT AAh xEEAE
The analysis finds thatthe PforR instrument mainly contributes to reinforcing existing

power structures in the agricultural sector. However,the analysis identifies multiple cases

where more space for adaptation and political dialogue has been created. Similby, the in-

depth analysis of the Chinese agricultural center in Rwandaprovides a bottom-up
perspectiveon the local implementation of Chinese aid, complementingthe literature on

Chinese engagement in Africa that is dominated by highly aggregated analysis.
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The papers three and four on the World Bark and China demonstratethe limitations of
donor influen ce on domestic politics. Still, the analysis provides a deeper understanding
of how some donors make decisionsthat will contribute to shaping a given political
environment, including through the choice of the specific type of & modalities and the
development management of donor organisations These results are specific for the
Rwandan case and the agricultural sectar But the methodology of combining causal
process tracing with contribution analysis can be applied to study other aid interventions
across different donors and countries to draw comparative insights into the underlying
causal mechanisms. Against the background of ongoing theorjed debates on results,
adaptation and politics, all five papersprovide essentialtheoretical and empirical material
for complementing these debates,aimed at ultimately better inform ing the management

of aid organisaions and their interventions.

6 Methods

This section provides an overview of the methodology applied across the five papers,
including an introduction to Rwanda as a casestudy, case selectionmethodology and data

collection.

6.1. Rwanda as a caseudy

Rwanda is chosen as a case study based on its unique profile of being aid recipient , as

the key interest of the study lies in understanding how results and adaptation shape the

OAl AGET 1 OEEPO AAOxAAI OAT 11 006 AT A OOAAEDPEAT OO
OAAOGAT T PI AT O DPAOOT AOs AT A Ob-SadhicAdperatidi OT OOUS6 Al
OAOI ET 11 1 CURwamA® & smildadd|ated and aid dependent country. In

i Yah 2xAl AA OAAAEOAA 53%$ VYsaai AEITEIT ET A& OAEC

Gross National Income and accounting for over 70 per cent of all central government

expenditures (World Bank, 2019)

The aid relaions between Rwanda and donorshave a long and complicated history
including the role that the aid community played among other factors leading up to the
genocide in 1994 and its aftermath(Andersen, 2000; Pottier 2002; Storey, 2001; Uvin,
1998) Regarding aid relationships,Uvin (1998) details how Rwanda has been a country
where foreign aid is deeply entwined with domestic socieeconomic and political

processes to an extent where it becomes nearly impossible to separate them.
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Subsequent analysishas continued to assessthis complex interaction between aid and
domestic politics, especially around the concepts of conditionality and ownership
(Hasselskog, Mugume, Ndushabandi, & Schierenbeck, 2017; Hasselskog & Schierenbeck,
2017; Hayman, 2006, 2009b, 2011; Keijz Klingebiel, Ornemark, & Scholtes, 2018;
Swedlund, 2013; Whitfield, 2008) Across this literature, authors have debated to what
extent donors can and should be involved in domestic policymaking (conditionality) and

to what extent the recipient government (or other actors) should and can have control

over aid programmes (ownership).

In this regard, several studies(Hasselskog et al., 2017; Hayman, 2009a; Zorbas, 2011)
describe Rwanda as a paradox between aid depéence and policy independence, where

the government is highly dependent on aid as a resourcebut remains relatively
independent of donor influences in domestic policy making. Zorbas (2011)argues that

there are four underlying reasons for tre paradox: (10 EA 2 x AT AAT O0AOOET OEA
role in ending the genocideand the guilt among donors for their role (combined with their

I AAEET C 11T OA1 AOOET OE OU drigndly tartyua@eFald pasitiédiAgd T 1 AT ¢
(3) the desire for African success stories(4) domestic support for the RPFacross the

political spectrum in donor countries.

This basic paradox between reliance and independencalso underpins another ambiguity

ET 2xAT AA8 O OAI R&daicHer®havehdddd thdt Ruand@®hsre precisely

the RPF, has multiplesides orO £A fH&ythan, 2006; Reyntjens, 2011; Storey, 2001; Uvin,

2001) On the one hand, the governmentisseenAO A D OT COAOOEOA OAAOBAI
is genuine in its commitment to socio-economic development and is successful in
delivering development outcomes(Hayman, 2010) On the other hand, the government is

seen as an authoritarian regime that § violating human rights and rules in a top-down

manner by limiting political space for participation (Hasselskog, 2016; Straus & Waldorf,

2011)

While donors choose to engage with the first developmental side, they have been criticised

to ignore the second authoritarian side by choosi ¢ O OT 1 O1 OA Quin, 2001517 AT AC
There are cases, though, where donors have been criticaf the Rwandan government for

instance when they halted budget support as a reaction to Rwandan suppofor the M23

rebel group in the Democratic Republicof Congo (Swedlund, 2013)Yet, these efforts were

not widely coordinated among donors andindividual donors therefore undermined each
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other positions and ultimately had little influence on Rwandan policies(Hayman, 2009b;

Swedlund, 2013)On the other side of the relationship, Rwanda hasreated a number of

bureaucratic entities, mechanisms and poicies O1 O AT ACA6 Al thdughOh ET Al OAE
setting up an aid strategy, limiting the amount of sectors each donor is allowed to support

(division of labour), holding annual development partner meetings and assessing donor

performance (Hayman, 2009b; Keijzer et al., 2018)

This broader context of the donor recipient relations in Rwandaalsoimpacts the types of
aid modalities used in Rwanda In particular, the modality of budget support has been the
preferred modality by the Rwandan government(Keijzer et al., 2018) For Rwanda budget
support allows for high degrees of independence while donos promote it due their hopes
for the effects of conditionality (Hayman, 2011)In recent years, however, the modality of
budget support has become less popular among donors and increasingly donors

implement project-style aid that is more closely tied to donor control and donor interest.

In this context, the 7T O1 A " AT E& O esulls]irfr@dckd in201Q refiresents a

hybrid that combines elements of budget support with more donor influence on the

selection and monitoring of results. This study selectsOEA 717 O1 A " AT E8 O DBOI COAI T A
Rwandan agriculture sectoras a case studyd analyse how the ideas of results and

adaptation influence development outcomes. The analysis,therefore, builds on the

complex history of aid relations in Rwanda and the described paradox between reliance

and independence.

A second critical trend disrupting aid relations across African countries, including

Rwanda has been thegrowing presence of emerging economies, in particular China.

China and Rwanda also have a long history of aid relations but typically China has not

been integrated into the broader donor dialogue and coordination mechanisms(Grimm,

H6R, Knappe, Siebold, & Sperrfechter, 2010)Yet, RwandanChinese relations have

intensified along with a continuous evolution of the Chinese aid bureaucracy. The second

aid modality studied in this thesis, the Chinese agricultural technology demonstration

center in Rwanda,can therefore provide additional insights into the role that results and

adaptation ideas play in a Chinese aid modality, and the extent of reliance and

independencein 2 x AT AAG O OAIT A OE An ifdb ffabt quediidd i this EegatdA 8

is how Chinese aid relations which AOA AAAT i PAT EAA AU A AEOAI ODOOA
AAT AEEOGOG-EADAOCOEADORPADE O1 2xAT AAGO OAI AGETT O xEOE
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In studying the aid relations between Rwanda and the World Bak and Rwanda and China,

the politics of development are critically important. The researchers studying the

history T £ 2xAT AA6O AEA OAIl /lefghbsisadtheErdledok podie3AnA E OE T 1
AAOAT 1T i AT 68 . 1 OArkioflihe foreribst condd<oApAtiisdhoolis that

All AAOGAT T I AT O AEA AT 1 OOE OGrds(p. 282)T4 bivhderl £ DI
mainstream of developmenttheory and practice, however, has taken longer to make a turn

towards politics (Carothers & De Gramont, 2013; Hickey, Sen, & Bukenya, 201/%5)recent

years though, the study of the politics of development has played a majorrole in
development research, including in Rwanda. h this thesis, there at two main ways in how

research on the politics of development in Rwanda are analysed.

First, the politics of development play a key role in designing specific aid interventions
and broader aid modalities. As described, the recognitia of politics or the failure to
account for politics have a long tradition in aid research(Ferguson, 1999, and influenced
the emergence of alternative approaches like adapive development. In more recent
discussions different aid organisations (Fritz, 2017) have introduced political economy
analysis more systematically and strategically into the design of development
interventions. Three key examples aré’roblem-driven Iterative Adaptation, Thinking and
Working Politically and Doing Development Differently. Each of these schools of thought

has influenced or directly informed the design of pilot interventions.

The two modalities studied in this thesis were not designed with an explicit theory of
influencing political change. Yet, as will be argued, both interventions, the World Bank as

well as the Chinese project, have implicit assumptions and elements built into their design

that stem from the adaptive development idea and also relate to political thinking in

foreign aid. In this analysis, special attention will be paid to the extent that both

ET OAOOAT OET 1O xAOA AAOGECTI AA ET A ODPIi 1 EOGEAAII
that donors have made in the past in Rwandaln particular, Hayman (2009b) has warned:

00l 1 EOEAAT AT AT UOGEO AU ATl T iddly fungidninddE hedaidE O 1 &
system deceptively seems like a technical exercise where budgets have to be spent, results

DOl AOGAAAh AT A OAOCAOO 1 AO 11 EOOOAO 1 EEA AEA
The second link between the Rwanda case study of this thesis and ¢h politics of

AAOGAT 1T DI AT O EO OEA 1 EOAOA OO/ Anepecifi@ apgkdach /06 O DI
political economy analysis, political settlements theory has beerapplied to study political

39



change in African countries(Behuria, Buur, & Gray, 2017)ncluding in Rwanda. Originally,
the political settlement framework (Khan, 2010)was developed as a critique of New
Institutional Economic sto study the role of institutions in a broader way that accounts for

the social context in which institutions were located (Khan, 2017)

The political settlements framework further arguesthat the relative power and capabilties
of organisations determine how institutions work and that a given distribution of

organisational power (the political settlement) is relatively stable over time, although it
can be disrupted (Khan, 2017) Khan (2010)further distinguishes between horizontal
(between elites) and vertical (between elites and the population) distribution of power

that is either concentrated (strong) or dispersed (weak). Political settlements, as ahistory-
based explanation of development combined with the idea that power and institutions are
distinct, is also well suited to explain the misalignment between formal and informal
institutions, which is a key factor in persisting forms of clientalism in low-income

countries (Behuria et al., 2017)

Given the appeal of the framework to development scholarsand practitioners, political
settlements havebecome a influential theory , both in development organisations and in
research (Behuria et al., 2017) The TWP concept for instance, draws on political
settlements theory to study how political settlements emerge from a process of bargaining
between elites over the rules and institutions governing the political system.In a review
(Dasand et al., 2019)of the current evidence on TWP, the authors draw on a political
settlement typology developed by Kelsel(2016)that distinguishes between three common

types of settiments: (1) developmental; (2) predatory and (3) hybrid.

Authors who have applied political settlement theory to the current political situation in

Rwanda (Behuria & Goodfellow, 2016; Booth & Goloobdutebi, 2014; Chemouni, 2018;

GoloobaMutebi, 2013; Lavers, 2016tlassify it as a develpmental and dominant

settlement, where power is concentrated in the hand of the RPF, both horizontally and

vertically. On the horizontal -level, there is no significant political opposition to the RPF

(within Rwanda) and there is little space for media and civil society to advocat for

alternative political ideas (Chemouni, 2018) On the vertical level, power is also

concentrated in the RPF and especially in the hands of President Paul Kagame, which

extends all the way down to the locd level. For instance, analytical work on the

decentralisation process in Rwandadescribes ET x OEA OEIT 1 ACOi x1 6 DBAOA O

management system Imihigo has been turned from an instrument of local participation
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into a tool for greater central government control (Chemouni, 2016a, 2016b; Hasselskog,
2016, 2018; Hasselskog & Schierenbeck, 2015)

For this thesis, political settlements theory and its application to Rwanda, therefore

provide an important context for assessingthe interactions between donors (the World

Bank and China) and the Rwandan government and its effects on developmental
outcomes.$1 11T OO0 PI AU A EAU OI1 A xEOEET 2x#eAAB8O
ruling coalition of elites through their fundin g, but also occasionally challenge the
government, leading to continued calls from the government to become autonomous from

donor influence (Lavers, 2016, p. 3)

This thesis does not follow one strict version of poltical settlement analysis but broadly
AOAx O 1 1(20m0priihabfi@mework and its three basic components, as surmarised
by Behuria, Buur and Grag (2017) (1) the vertical distribution of power; (2) the horizontal

distribution of power; (3) how a given political settlement is financed. In addition, Lavers
and Hickey (2016)usefully developed an amended political settlements framework that
also includesideas as an analytical category, in order to studhow ideational transfer from

the international level can affect domestic policymaking for example In this thesis,
ideational analysisis also appliedbut is primarily geared towardsdonor bureaucraciesand

aid modalities, which then interact with the Rwandan government.
6.2. Case selection

Case selection for small samples, especially single case studies, is challenging because case
selection and case analysis are more strongly intertwined than in largeN studies
(Seawright & Gerring, 2008, p. 294)Still, carefully chosen single case studies can serve to
produce generalizable knowledge, as documented in the development of physics by
Newton, Einstein and Bohr, or the works of Darwin, Marx and Freud (Flyvbjerg, 2006)
Apart from generalisation, single case study research can yield other benefits such as
advancing scientific knowledge on scenarios, problemsolution pairs, role frames and

methodology (Barzelay, 1993)

The single case study of Rwanda is therefore not one homogenous entity but is understood

AO Oi O1 OEPI A ET 1100 OAOGAAOAE A&EEI 000 AAAAODC
A E £/£A O A(Gébrge 8AR&1IN6tt, 2005, p. 225Hence, the casestudy explores multiple
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causal relationships with embedded units (Baxter & Jack, 2008) where the overarching

guestion is how the ideas of results and adaptation have entered the field of develapent

cooperation, evolved into their current form today and influence development

policymaking. This overarching question is applied to specific development cooperation

interventions in the agricultural sector with two main actors and their respective

devd T Bi AT O ET OAOOGAT OET T h OEA 7101 A "ATESO 001 COAI
Technology Demonstration Center. These actorspecific studies are the subunits for data

collection, which are analysed separately (withincase analysis), between the subung

(between case analysis) and across the subunits (crogmse analysis{Baxter & Jack, 2008,

p. 550)

Rwanda is selected as the case study according to the casdextion techniques described
by Yin (2018) and Gerring (2006), in order to develop a more rigorous and detailed
explanation of how the case study relatesa other cases and the broader academic debates.
The main objectives of purposive case selection, similar to random case sampling, are to
find a representative sample and to identify useful variation on the dimensions of
theoretical interest (Seawright & Gerring, 2008) Rwanda is selected because it can be
O1 AAOOOIT trifical AaGed (¥in, #D18)for how the ideas of results and adaptation
influence development cooperation. A critical case study(synonymous with @rucialdin
Gerring, 2006) focuses on a case thawould is critical to a theory and has strategc
importance in relation to a general problem (Flyvbjerg, 2006). Further, generalisations on
the basis of single case studies are possible and can be amplified, if a critical case is selected

strategically (Flyvbjerg, 2006).

This theory developed for this thesis on Rwanda is derived frm the academic literature,

namely that results and adaptation simultaneously influence foreign aidrelations. Some
researchers(Hasselskog et al., 20173tudying aid relations in Rwanda have argued that

OH2 combination of strong national ownership and extensive donor presence makes

2xAT AA A OAOEOEAAI 8§ AAOA &£ O Aobi iozEdagd POT AAOOAOD
programmes in aid recipient states in generab j B 8 OtlYefréséa@Bers(Desrosiers &

Swedlund, 2018have put forward that Rwandan exceptionalism might be a myth and that

ET TATU xAUO 2xAT AA EO Al | bfBoskitk 20100ountriesOEA O OAT T T «
that work with many donors, receiveabove average amounts of aid and tesbut different

aid modalities.
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Both groups, however, agree on the importance of aid to development in Rwanda and the
multifaceted combination of aid reliance and policy independence. This context makes
Rwanda a suitable case for studying the interrelations between results and adaptation
ideas. For the research questionof the thesis, a single critical case can contribute

knowledge by confirming, challenging, or extending the theory (Yin, 2018)

Rwanda is a criticalcasefor the study of the results and alaptation ideas for three main
reasons. First, Rwanda ig main recipient of foreign aid, and foreign aid has playeda vital
role in the country over the last decadesas existing literature demonstrates how aid has
contributed to achieving development results in Rwanda Second, development
cooperation in Rwanda is diverse and features multiple actors who are active across many
different policy areas, highlighting the potential of analysing different subunits within the
single case of RwandaThird, Rwanda has a capable bureaucracy that is known for its
results orientation and efficient public management, which makes the transmission of

policy ideas more observable.

&1 O OEA AT A1l UOEO 1T £ OEA OOAOI EOOh OEA o@i OI A
of case selection is applied.The underlying causal mechanisms through whichthe World
Bank and China influence development results in developnent cooperation in agriculture

is assumed to be the sameHowever,in most other regardsthese actorsare different fr om
each other. Both actors come from different political backgrounds, pursue other objectives
and adopt different modalities. The World Bank, as an international organisation with a
history and mandate of transmitting policy ideas to developing countries an further be
consE AAOAA A OIi Tubidin toftrash IChira op@rétds outside the established
formats of OECD-DAC donors and is seenasOE A O IEAMARD QU 6 tradsiithly theEl O
ideas of results and adaptation into a Rwandan contextlf within -case analysis as well as
between case analysis points to similar or contradictingfindings in how results and
adaptation influence cooperation and development outcomes this yields additional

insights for the cross-case analysis.
6.3. Methodologycausal procss tracing

This paper applies Causal Process Tracing (CPT{Bennett & Checkel, 2014; George &
Bennett, 2005) a methodology developed in social sciences that places emphasis on

historical understanding and seeks to make within-case causal inferences about causal
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mechanisms based on irdepth single case studiesProcess tracing isa central method for
carrying out within case study research in political science.By applying process tracing
one can unwrapthe process whereby initial case conditions (independent variable) are
translated into case outcomes (dependent variable) and divide the process into smaller

steps that are supported by observable evidence

Despite the increasing use of process tracing inempirical research and a growing
methodological literature, there is still a lack of clear and coherent guidelines of how to
use the method in practice. There are open questions regarding what types of causal
mechanisms can be traced andvhether processtracing case studies can be combined with
other methods. The application of process tracing in thisthesis can, therefore, contribute
to the growing literature on how process tracing can be used to study ideas, policies and

development interventions from a political science perspective.

For the empirical papers, process tracingis usedto understand how the ideas of results
and adaptation have influenced the introduction and implementation of the World Bank
programme and the Chinese aid project in Rwanda The paperstrace how the ideas of
results and adaptation have influenced the effects of development cooperation. According
to Beach and Pederser{2011)process tracing is not a single research method but can be
used in three main variants of social science: theontesting, theory-building, and
explaining outcome. The empirical papers of the thesis usethe theory-testing variant of
process tracing.The papers therefore, build a theory from the exsting literature and then
test whether the evidence shows thattheorised causal mechanisms are present and

whether they function as expected.

For the methodological approach,the thesis drawsbroadly on the qualitative literature on
impact evaluation, theory-based evaluations and causal process tracing. In particulag
combination of theory-based evaluation in the form of contribution analysis and causal
process tracing(Beach & Pedersen, 2013, 2018; Bennett & Checkel, 2014; George & Bennett,
2005)is applied to study how a givenaid modality contributes to development outcomes

within a single case study.

Contribution analysis can be used to map the theory of chang@Mayne, 2015)f a given
intervention, to assess how the intervention was implemented in practice and to
determine whether it contributed to develop ment outcomes. But contribution analysis
alone, does not provide details guidance on how to collect data or how to assess the

strength of evidence. Causal process tracing camherefore, be applied in a complementary
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manner (Befani & Mayne, 2014})o assess the strength of evidence and the probability of a
causal relationship based on Bayesian logi(Bennett & Checkel, 2014) The specific form

of process tracing applied here is theorybased process tracingBeach & Pedersen, 2013)
which is usedto understand whether results and adaptation exist as causal mechanisms

in results-based approaches and how they relate to development outimes.

The causal mechansm itself is treated as a midrange theory that can be operationalised
based on the literature (Beach & Pedersen, 2018Process tracing $ typically carried out
for one causal mechanism only, and all other causal factors are treated as external. In this
thesis, however, there is an added value of splitting the causal mechanism into two nested
parts, as the research interest lies in investigting two specific causal pathwayshat can be
nonexclusive to each other(Weller & Barnes, 2016 namely the results and adaptation
mechanism. Both causal relations are not seen as rivétheories since aid interventions are
often designed with incorporating both causal pathways simultaneously. Potentially, both
nested components might even form one causal mechanismStill, testing for each
component explicitly in this nested causal process tracing design allows for assessing the

relative strength of each causal relationship.

6.4. Data collection and positionality

The data required for undertaking process tracing is to a large extent based on
documentary researchfrom a wide range of sourcesincluding academic literature, policy
literature and publicly available grey literature as well as privately shared grey literatue.
Although a focus on documentary data has been the primary focus for process tracing,
interview data is usedas asupplement to process tracing and purposive samplindhas been
applied to identify key actors having the most involvement with the process ofinterest
(Tansey, 2007)

Afirst field research phasegook place from September to December 2016 in Rwandavhere
data was collected from main stakeholders in developmernt cooperation, including
policymakers, donor representatives, local government actors,business community
members, civil society members and farmers.l carried out 11Gemi-structured interviews
during this period, which were conducted mainly individually but also featured group
interviews. A second field research place took place from October taNovember 2017 in

Beijing and Fujian in China, where | conducted 22 semi-structured expert interviews with
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policymakers and scholars on Chinese foreign aid. All interviews, in Rwanda an@hina,
are anonymous due to the potentially sensitive nature of topics discussed. A list of
interviewees is attached to each empirical papers (35) and a sample interview guide is

included at the end of thesis (paper 5, Annex 6.2).

In Rwanda, most interviews were conducted in English, and in some cases interviews were
held in Kinyarwanda, with the help of a translator, especially with farmers. Chinese
interviewees were interviewed in Englishwhenever possible, in order to obtain precise and
comparable information. With Chinese intervieweeswithout or with minor English skills

I used my conversationally fluent but potentially less accurate Mandarin (on technical and
research topics) skills to conduct the interview. | took hand-written notes and did not
record interviews to create trust and make interviewees more comfortable with expressing
their honest personal views. For all interviews, | transcribedthe hand-written notes
shortly afterwards into more extensive digitally typed notes, clearly marking where
verbatim transcription was usedand where |1 used my own recollections. Afterwards, all
digital transcripts were transferred into the ATLAS.1 software and codedaccording to key

analytical categories

Being hal-German and half Taiwanese with grandparents fom mainland China, and
having grown up as a native Mandarin speaker, alwaysnavigated my identity as being on
outsider and insider to Chinese culture visa-vis interviewees, especially Chinese
interviewees. In some cases, Chinese interviewees treated méke an international
researcher coming from the outside tryingto understand Chinese policynaking processes
and in other cases | was treated as an insider with a shared cultural background. Similar
to this split personal background, my professional idertity consists of being a PhD student
at the University of Manchester and being a researcher at a German governmenfunded
development think tank. Having worked in a development think tank prior to starting the
PhD and throughout the PhD has afforded me direct insights into and access to donor
decision making fora and policy exchanges. Similar to my personal background, | have
sought to leverage both identities, university and think tank researcher, towards my
benefit in gathering information and a gaining a more in-depth understanding of

academic research and current practices in development cooperation.
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7 Findings

The thesis finds that the ideas of results and adaptiorcan be contradictory and mutually

exclusive at the general level of public philosophies omparadigms, but show overlap and
potential for integration at lower ideational levels, especiallyregarding their influence on

framing policy problems and policy solutions. The first paper develops a multilevel model

of institutional change that describes how results and adaptation ideas interact across the
different ideational levels and within development organisations, albeit through different
channels: top-down and bottom-up. The examples of resultsbased approaches and
adaptive programming confirm that the practice of how results and adaptation ideas are

being implementedisalreadyAl T OA 01 xEAO AOOEI OO0 EAOA AAIl I
aOEUAOEA 11T AA1T 68 (AT AAh OEAOGA Ai1 AADPOO 1 £ E
might provide a promising starting point for debates on improving the management of
development interventions through analysing the integration of both ideas at the policy

solution level.

By goplying ideational theories to Chinese foreign aid, the thesis also demonstrates that
there is unexplored potential for convergence between China and OECD DAC donors
AOT 61 A OAT Al E O iamework. AgblyidgGhé frafhéwhrk O three ideasz 2030
Agenda, mutual benefit and development resultsz the second paper indicateshow each
idea could be strategically employed by policy entrepreneurs to foster convergence and
political change. The analysis finds thatcoalition magnet ideas have the potential to bring
DAC members and China together around policy prescriptions that fall into the broad
corridor of national and international epistemic communities around respective coalition

magnet ideas

The empirical part of the thesis reveals how resultsbased and adaptive causal mechanisms
co-exist within given aid interventions by the World Bank and China, how these interact
and how they ultimately contribute to achieving development outcomes. The key finding
in this regard is that the broader political context of the Rwandan agricultural sector is the
main factor for determining development outcomes, which is neither the World Bank

project nor the Chinese projectsfully take into account.

The third paper on the World Bank finds that the key underlying relations that structure

the agricultural sector are intragovernmental relations that existedbefore the PforR. These
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structures were geared towards delivering reslis based on centralised policynaking, with
little input by donors. The political economy analysis of the donor organisation revealed
that the PforR in Rwanda is used in a depoliticised manne In this context, the design and
implementation of agricultural policies are mainly discussed in technocratic terms. The
PforR instrument, therefore, contributes to reinforcing existing power structures in the
agricultural sector. However, the analysis has identified multiple cases where more space
for adaptation and political dialogue has been createdThe assessment of PforR shows the
limitations of donor influence on domestic politics, but another critical conclusion is that
donors make some decisionghat will contribute to shaping a given political environment.
One crucial choice is over aid modalities, whether project or programme because the
modality determines fundamental conditions of how the Rwandan government is

supported.

The fourth paper, on the Chinese ATDC in Rwanda demonstrates that development
results were achieved through results and adaptation mechanisms that are embedded and
constrained by a broader political-economic environment. Activities for promoting four
separate agricultural tedinologies were implemented according to planand were driven
by a Chinese aid bureaucracy that has developed a distinct aid modality which is
implemented coherently across different countries with one underlying theory of change
and logframe. On the Rwandan side, the activities of the ATDC were reinforced bya
centralised bureaucracy with clear development strategies, management structures and
performance incentives for public officials. Yet, programme activities did not translate into
sustainable developmet impacts given a lack of responsiveness or feedback mechanisms
within each bureaucracy. The ATDC casgherefore, illustrates once more how challenging

it is to design and implement a sustainable aid project, and that there is no proven path

for creating successful publicprivate partnerships in development.

4EA AT T BPAOEOIT 1T &£ OEA 71 Ol A eXpAnd<od tBe pAintthat # EET A O EI1
donor organisations need to address how resultdased ideas in combinationwith adaptive
development ideas can be tailored to fit into the specific context of the Rwandan
agriculture sector. Both modalities have robust and explicit frameworks for setting and
assessing results and armostly successful in acheving their intended goals. Nevertheless
the reinforcement and driver behind the implementation of both modalities is the
Rwandan government and is it difficult to assess the added value of both modalitied\Next,
in both modalities, there were cases where agents hadhe autonomy to engage in

problem-driven iterative adaptation processes, althoughRwandan government policies
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highly constrained the agricultural sector. In the World Bank, the most prominent
examples were several changes in PforR design that occurred throughout the
implementation as a reaction to fealback and greater familiarity with the local context.
For the ATDC, the critical example was how Chinese experts innovated to adapt

mushroom technology to local conditions and promote its widespread adoption.

Finally, the political economy of the World Bank, China and the agriculture sector in
Rwandan set the boundary conditions that determined to which extert results or
adaptation mechanisms could unfold. Crucially, the aid modality already contains a clear
structure that determines a large extent of howresults-based or autonomous agents can
be during implementation . In the future, it will, therefore, be useful to do further research
on how results and adaytation thinking interact within the design of a given aid modality
and how aid modalities interact with different political contexts. Such analysis could also
look beyond the case of Rwandan to study how the results, adaptation and political context

interact in countries with less strictly organised developmental bureaucracies.

These results are specifi for the Rwandan case and the agricultural sectorYet, the

methodology of combining causal process tracing with contribution analysis could be
applied to study other PfoR operations or other aid modalities across different donors and
countries to draw comparative insights into the underlying causal mechanisms. Against
the background of ongoing theory-led debates on results, adaptation and politics, such
research could providecrucial empirical material for complementing these debates, and

ultimately bette r inform the management of aid organisaions and their interventions.
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PAPER 1RESULTS AND ADAPTNWIIN FOREIGN AIDN MEATIONAL
ANALYSIS OF INSTII@MNAL LAYERING IN MBEOPMENT
ORGNISATIONS

Abstract

This paper combines ideational and institutional theories to analyse how two specific
ideas, results and adaptation, have gradually changed the theory and practice of
contemporary development coopemtion. The main question is why ideas of results and
adaptation are continuously treated asbinaries and how this debate can move forward. As
an answer,the paper describes the ideational changesf results and adaptationover time
and conceptualises this processas institutional layering. Further, the paper sketcheshow
results and adaptation interact across different levels of ideas within the field of
development cooperation, and through which channels both ideas diffuse within
development organisations. As an example of applying this theostical framework,
OOAGKH @A ADPDOT AAEAOGS Al A ar® AnAlys@idstvid hromr@it COAT | ET Cb
policy ideas in current debateson development. The paper demonstratesthat there is a
high degree of overlap between both approaches, which also applie® the underlying
programmatic ideas and public philosophies. Ultimately, understanding this ideational
structure and the multi -level interactions between results and adaptationhelps to better

inform the discourse on the future of development management.
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1 Introduction

Improving the management of aid organisitions seems to be far from a straightorward

task. According to an extensive development management literature, current practices of
designing and implementing aid interventions are fundamentally flawed (Andrews, 2013;
Brinkerhoff & Brinkerhoff, 2015; Carothers & De Gramont, 2013; Copestake & Williams,

2014; Gulrajani, 2015; Honig, 2018; Yanguas, 2018; Yanguas & Hulme, 28dd)donors

typically lack local knowi AACAh ET OEOO 11 OT (Evardsead)and OAA OO
OEI 01 A AAATT A 11 O0A AAAPOEOA (Adnij & GukdjaniL&A&AT | DI
However, no aid organisation has embraced this agenda wholly, and existing efforts are

moving only slowly towards such an ideal. Some aid manisations are even going inthe

opposite direction. Donors havebecome strongly focusedonaseA Al 1 AA OOAOOI 60
(Gulrajani, 2011; Holzapfel, 2016inonitoring and evaluating performance against defined

targets, for example as defined in the Sustainable Development Goals.

The debate between being adaptive on the one hand versus achieving resultsn the other

hand, AAOAOG AAAE O xEAT OEA EEOOO &I Of A1l EOAA O
in the 1950s(Gittinger, 1982). Later in the 1980sthere was an extensive discugen between

OPOI AAOO OXI 20 60 Al p@der, Po80E Korfen & Klauss, 1984)The current

debate between results orientation and adaptive managemen mirrors the prior
discussionsbut has advanced gradually. Despite both ideas being seemingly at odds, large

areas of overlap exist. This overlagremains underexplored though, and many of the

debates among aid practitioners and researchers remain polarised.he research question

therefore, is: Why are the ideas of results and adaptation continuously treated abinaries

in the literature and in practice, and how can this polarised debate move forward?

The answer is developed in two steps. Firstthe history of the results and adaptation
debate is analysal in terms of how the ideas of adaptation and results are turned into
policies in aid organisations using a theoretical framework from discursive, historical and
sociological institutionalism. Second, the paper explains how the ideas of adapation and
results have changed over time in a process of institutional layering. Third, twospecific
policy ideas are analysed results-based approaches and @aptive programming, to show
the integration of results and adaptation approaches and demonstrate how aid

organisations changeonly gradually. Fourth, the paper outlines what can be expected in
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terms of future reforms of aid organisations and draws conclusions for future studies of

development organisations and ideational change processes.

The reseach contributes to at least two strands of academic literature. First, few studies
so far have applied combinations of discursive institutional, historical and sociological
institutional theories to the field of development cooperation and there is more andysis
needed of how specific ideas in development cooperation influence political outcomes.
Second,severalstudies in development management critically deal with the emergence of
result orientation and alternative approaches. However, this literature largely views the
ideas of results and adaptation as incompatibleThe paper argues that these differences
are exaggerated and that there is an overlap and integration of both ideas, which can be

explained through a combination of ideational and institutional theories.

2 The history of results and adaptation

One of the oldest problems in foreign aid is the tension between topdown impositions

through planned development interventions and bottom -up processes of social change.

Hirschman (1967) AA1 1 AA EO OEA AEI Ai T A T &£ OOOAEO OAEEIT Co Al
POl EAAO AAOGECT ¢ OEA£E OmRAd oaidoh d bakiof @itaik]l T AAh AOE
negative attributes of the status quo, taking them for granted, as inevitable and

unchangeable, it may miss important opportunities for effecting positive changes in these

attributes? on the contrary, it may evenconfii AT A OOOAT @i®déhdkdn, 1862,A 1 o

p. 121)Later, Rondinelli (1982) AAAAA OEAO OPI AT T AOO AT A PBI1TEAU 1| A
bureaucracies that seek to control rather than to facilitate development activities must

cope with the increasing uncertainty and complexity of devebpment problems; but the

controls inhibit the kinds of analysis and planning that are most appropriate to dealing

x EOE OE A (Randigeth, 0884, 0 .644) Natsios (2010, p. /D OO £ OxAOA OOEAO OEI
development programs that are most precisely ad easily measured are the least

transformational, and those programs that are most transformational are the least

measurable3 6

This original dilemma of designing development interventions continues today.
Representing the two sides of the dilemma are two deas, whichare caledOEA OOAOOI 60
EAAAG AT A OEA iDhidahdySid E redults EdaAdsits that development
outcomes can be achieved in a predictable manneby following a plan and ensuring its

implementation (Brolin, 2017b;Eyben, Guijt, Roche, & Shutt, 2015)The adaptation idea
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holds that development is complex and unpredictable and that achieving development
outcomes requires a flexible strategy tha changes according to context(Ramalingam,
2013; Shutt, 2016Both ideasare umbrella terms for a larger subset of ideas andre based
on different theoretical foundations. They place different emphasis on how development
cooperation should be organised and can lead to diverging recommendations on which
types of policies devebpment actors should implement. Different forms of the results and
adaptation have been contrasted with each over the years: project versus process
approaches (Bond & Hulme, 1999; Korten, 198Q) planners versus searchergEasterly,
2006a, 2006b) evidencebased policy versus systemic changd€Taylor, 2013) or best
practice standards versus probleradriven iterative adaptation (Andrews, Pritchett, &
Woolcock, 2013)

This analysis divides theresults versus adaptatbn debate roughly into two generations.

The first generation of debate started in the 1980s and lasted into the 1990s, and was
AOAT AA 1100 ET &£ OAT OEATT U AU +1 O06ATh xEI AEO
approaches to development(1980, 1981 The second generation of the debate started

around the financial crisis in 2009 with a push for resultsorientation in development
cooperation, which has been met by a backlash arguing for adaptive management. This

debate has been ongoing.

2.1. Thefirst generation blueprintversusprocess approaches

The starting point for the blueprint approach idea in development cooperation has been

OEA AEOOE 1 £ OEA OAAOGAI T PIi AT O POT EAAOG6R xEEA
driven in part by the World Bank (Baum & Tolbert, 1985; Gittinger, 1982and academics

such as Hirschman(1967)and Rondinelli (1976) The critical characteristic of projects is

the emphasis on the project cycle that typically includes identification, design,
preparation, appraisal, implementation and evaluation (Baum & Tolbert, 1985, p. 3Q)The

blueprint approach placesa major emphasis on planning before implementation. Plans

usually include objectives and targets to be reached within a predetermined timeframe

and budget. Development management under this @proach is described as following the

blueprint and is oriented towards structure and control. Deviations from plans are viewed

asafailure and require correction, and often lead to tighter controls.
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The process approach idea was developed as a direct gticism of the mainstream
blueprint approach and was strongly influenced by the work of Korten (1980, 1984)The
main characteristics of the process idea are attention to context, complexity and learning.
The process idea acknowledgeshtat context z whether political, economic, social or
environmental z consists of complex systems that dynamically change in unpredictable
ways, which renders planning futile. As an alternative to the project cycle, Korten(1980)
proposed three stages for development interventions. In the first stage, called learning to
be effective, the intervention is designed in a bottomup fashion with the active
participation of beneficiaries. In the second stage, learning to be efficient, the focus shifts
to establishing routines, reducing input requirements per unit of output and preparing for
stage three. In the third stage, learning to expand, the intervention is phased into

expansion, especially of organisational capacities.

The design takes placdteratively and represents a succession of experimental solutions,

to be tested and then redesigned based on accumulated learning in the face of the

uncertainty and complexity that characterise sustained socieeconomic development

(Brinkerhoff & Ingle, 1989). Development management under this approach embraces

error. It treats errors as an essential source of informatin, plans with the people and links

knowledge to action by leavingthe decision making to people most closely involved with

the development intervention (Korten, 1980, 19843 00 OT AAOO | AT ACAi AT &6 OA
strategic thinking and entrepreneurship rather than simpl A E1 OA O1(BrihkerBoff T OOT 1 6

& Ingle, 1989, p. 489)

Based on this summary, bluepint and process approaches appear to be stark opposites.

Still, both ideas have merits and flaws. The blueprint approach can be overly rigid,
dysfunctional and is not suitable for the uncertain nature of development(Brinkerhoff &

Ingle, 1989) The process approach is not systematic enough to be broadly applied in
bureaucratic structures that require full accountability for budget allocation. In previous

debates, there have been proposals to combine the best features of both ideas, while
mitigating their drawbacks. Such combined approaches have already been developed by
Brinkerhoffand Ingle (19897 x ET  OA Ol A AstrudtirddBeRibilityl HATATA ( O1 1 A
(1995) whi  AAOT AAYBid madet X80 "1 OE Al 1T AADPOOh OOOOAOOOAA
hybrid model, argue for a middle-ground between blueprint and process approach, where

planned actions are blended with a capacity for flexibility and iterative learning. Although

such arguments were made academically, they have not been taken up in practice
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explicitly. Instead, the blueprint approach has maintained its position as the mainstream

idea in development management.

The first generation of the results and adaptation debate did not end because a
compromise had been found.Instead, the debate faded out and was replaced by a new

format of co-existence of blueprint and process approach. On the global political stage

the end of the Cold War ushered in a new phase of multilaterdcooperation in the early

1990s and a series of multilateral development conferences, which first led to the
Internationally Agreed Development Goals and later the Millennium Development Goals.

Within these international frameworks, blueprint thinking was represented through the

push for standardisation and measurement, while process thinking was included through

leaving room for development actors to find locally adapted solutions. Similarly, the 2005
0OAOEO ! CATAA &A1 O AEA A £EM AOKIGIAD R@OATEA ADTO AGBA
AAADOAOGEI T q OI CAOGEAO xEOE Oi AT ACET ¢ & O AAO
principles. In 2019, the Organisation for Economic Ceoperation and Development

il %#3$qQ AAI POAA OE@ O' OEAEIT Custairaild Befepmbd 1 1
2A001 006h xEEAE ET Al OAA OAAADPO O1 Ai 1T OA@O6 j
EO I AT ACAAAT A AT A OAl EAREA™2019p OET AEDPI A 6 Qq OE

The beginning of what can be called the second generation of the results and adaptation

debate was triggered by a globally relevant economic and political event: the global

financial crisis in 2008/2009. The financial crisis caused a renewed push for the results
EAAAO AT A OOAI OA A O (11AUd OE Edrgéarishtignsdué 1 1 C 2
to the perceived need of greater austerity in aid spending and lower public support for aid

spending during economic crises (Heinrich, Kobayashi, & Bryant, 2016) This focus on

results was then met by a push back from researchers and practitioners advocatinfpr

more room for adaptation (Eyben et al., 2015)Further, the crisis accelerated longterm

global shifts in power dynamics (Mawdsley, 2012) especially towards facilitating the

increased role of emergng economies in development cooperation(Mawdsley, 2017)
2.2. Thesecond generatiomesultsversusadaptation

Today, the second generation of the results versus adaptation debate has been arigg,
and many of the former arguments of the blueprint versus process approach debate have

reappeared. The current labels used are resultbased managementversus adaptive
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managemaent, best practices versus problem-driven iterative adaptation, accountability
versusflexibility, navigation by control versushavigation by judgement and mainstream

development versusdoing development differently.

Theresultsideah OT I AGEI AOG Al 01 AAiI 1T AA OOAOHI 6O ACAT AAdh
family of concepts applied in development management, which come from resultsbased

management and have their roots in new public management(NPM). Researchers have

documented modern incarnations of the results idea within individual countries, such as

Sweden (Brolin, 2017a)or the UK (Valters & Whitty, 2017) and across development

organisations (Eyben et al., 2015; Holzapfel, 2016) he proliferation of the results ideas is

typically driven by the need to be acountable towards domestic taxpayers in donor

countries, the interest in applying corporate managerial practices to public sector and the

genuine motivation of improving the development effects of foreign aid in measurable and

quantifiable ways. Prominent exampleO0 1 £ OEA OAOOI 60 EAAA AOA OAIl
AOAT AxT OEOGS T &£ AT 11T O -ADCAA ELBDEIN ADEA @ OCORLODI OBA

observabk development results(Holzapfel, 2016)

Adaptation is an umbrella term for a wide range of idea that stress the importance of

context, relationships, unpredictability and the need for highly flexible interventions

(Mosse, 1998) Adaptation ideas include the followil Cqd OO0T 1 EOEAAllet U Oi AOOHh 1
AAOAIT T gBodth & Bnsworth, 2014p Ox1T OEET ¢ AT A O@#&andi,ET ¢ DI 1 EOQE
Laws, Marquette, & Robinson, 2019) Ox 1 OEET C x(Ee@®F2013E AO B AKIT i

driven iteratE OA A A A @@fewdstet 41,2013 OCT T A AT T OQ&rindRi OAOT AT ARG
2004, 2007h OOUOOAI| EaylorABDEEII  ©AADPDPOT AAEAO ET OPEOAA AU O
OE AT (Ramalingam, 2013; Root, Jones, & Wild, 201%)r instance. The two basic

premises, development is complex and criticism of the current mainstream approach, are

still the defining features of adaptation ideas. Onepopular group of experts and scholars

AAOT AAOGAO &I O OATET C AAOGAI T PIi AT O AEZEZAOAT 01 U6 AT A
complex: solutions are not simple or obvious, those who would benefit most lack power,

those who can make a difference are disermged and political barriers are too often

I OAOI 1 (Dé&nk ADevelopment Differently, 20148 ! 11 OEAO CcOi®bp AAAO OO
dynamics are often characteriA A AU OEOI | | Dt&EtEndendy B linEolu@e) &

OAEI Oi 6 OGEAO AT EAT AA AT A1 OEOUBO A@OAOT Al 1 ACEOQEI
AAT TT OO0OAAT U EIi b Qinddelvs eddl @aER)OT AT AAG
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A synthesis of both ideas has yet to emerge, but the dominant idea occupying the
mainstream isagainthe results idea. Surprisingly, many recent contributions to the debate
make little reference to the prior debate on blueprint and process approaches, and the
arguments on either side have changed only incrementally. One explanation could be that
development management is driven by trends, buzzwords and cyclical debate@Cornwall,
2007). Another explanation for the dominance of results and blueprint ideas could be that
bureaucratic structures of aid agencies favour control over decentralisationThis paper
emphasisesthe latter explanation in terms of the way that results and adaptation ideas
influence policy choices of development organisations, bu this point requires further

unpacking.

3 Theoretical framework: understanding development management ideas through

ideational and institutional theories

This paper developsa theoretical framework to understand why development discourses
consistently influenced by the development management ideasof results and adaption
The framework relies on discursive institutionalism (DI) (Campbell & Pedersen, 2001;
Schmidt, 2008, 2010) historical institutionalism (Mahoney & Thelen, 2009; Streeck &
Thelen, 2009; Thelen, 2009)and sociological institutionalism (DiMaggio & Powell, 1991;
Scott, 2014)) T AEOAOOOEOA ET OOEOOOET T Al EOGIi h OAEOAI
encompasses not only the substantive content of idedsbut also the interactive processes

by which ideas are convegd. Discursive institutionalism follows in the tradition of works

from Foucault (1971)Gramsci(1995)or Bourdieu (1990)who view ideas as vehicles for elite
domination and power, but takes a broader view since discourse can also take place when

actors express interests or engage in argument. Adding theories from historical and
sociological institutionalism further allows studying how ideas become policies within

organisational structures, mainly how ideas at different levels are applied wthin

organisations over time.

The theoretical framework consists oftwo parts. First, the first and second generation of

the results and adaptation ideasare comparedby analysing institutional change through

4 ldeas in this context are defined as causal belief¢Béland & Cox, 2010, pp.-8). These causal beliefs are
further characterised as pioducts of cognition, as connections between things and between people, and as
providing guides for action.
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layering. This part of the analysis explaindhow both ideas have changed gradually over
time . In the second part ofthe theoretical framework, it is analysed why the results and
adaptation ideas have only changed gradually = and how they interact through

developing a multi-level framework of institutional diffusion and creation.

3.1. Gradualchange through institutional layering: from blueprint and process to results and

adaptation

When analysing institutional change in policy processes, there are two main perspectives.

First, institutional change can be viewed to occur through moments of exogenous shocks

(critical junctures) that trigger radical transformations, which are then locked in until the

next shock occurs. In contrast to OEEO ODPOT AOOAOGAA ARNOEI EAOCEOGI i1
dependence, change can also come about as results of endogenous developments that

unfold gradually (Streeck & Thelen, 2005) It is this second type of incremental change

that is applied to study the institutional change that took place from first to second

generation results andadaptation thinking. The main reason for choosing this perspective

of gradual change comes from seeing institutional change being driven by permanent

power-distributional struggle as a defining feature. By focusing on political manoeuvring

among institutil T AT OO0O01I A [T REARO0OOI x AOOGOBDA OOOI A OAEAOQOGC
analyses the ongoing importance of strategy, conflict and agency over time within

institutions, as opposed to during moments of external shocks only(Thelen, 2009).

&T 11T xETC 4EAI AT80O Al AOOE £E A A O HHe focu$ ighladell ££2A OAT O OU
iIT ET OOEOOOE(Capdnb, 2009; Adhidk@rE 20QHs a pattern of institutional

change most relevant to the study of development organisations in the context of results

AT A AAAPOAOGEIT T8 4EAI AT AAEETAO 1 AUAOETI ¢ AO OOEA

Al T1T COEAA AGEOOEI ¢ 11 AO6h xEEAE 1T AAOOOgxEAT bHI xAO.
institution against institutional challengers, who have relatively low levels of discretion in

the implementation and enforcement of rules (Hanrieder, 2014; Mahoney & Thelen, 2009;

Streeck & Thelen, 2009) In development organisations, the leadershiptends to favour a

status quo of managing development cooperation througha form of results thinking

(Lewis & Mosse, 2006) The challengers ofthe status quo tend to promote change in a

more bottom-up fashion through either interpreting existing rules differently or

introducing new rules alongside existing ones.

One main reason is the distance between development organisations setting rules at the

headquarters level and the development actors implementing development interventions
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on the ground (Lewis & Mosse, 2006) Development actors dealing with implementation
cannot typically change the design of their interventions fundamentally but have a
relatively strong influence on specificpractices and details of implementation. Similarly,
officials in headquarters have a strmg capacity to set aid policiesbut have less influence

when it comes to the implementation of specific interventions.

The process off AUAOET ¢ AT AO 11060 1AAA O xEITT1U 1TAx
ET OT1 OAOG Al AT Ai AT OOh OAOE OEi($tréek & Theled 20855 OET 1 ¢
Such layering can, however, bring substantial change if amendments alter the logic of the

ET OOEOOOEIT 10O AliIBPOT i EOA OEA OGAAIL OO AN A
adding contracting with private health plans to the US public health insurance programme

Medicare (Hacker, 2004) or labour market reforms in Germany that introduced low-wage

jobs with little employment protection alongside traditional employment protections for

core workers (Streeck & Thelen, 2009) are cases of institutional change through layering.

In practice, the degree to which institutional change through layering occurs in specific
development organisations will depend on the political context that determines the
capacity of the veto power to exert influence and the opportunities for institutional
challengers to interpret the implementation of a given set of rules. The mechanism for
in motion dynamics through which they, over time, actively crowd out or supplant by
default the old system asthe domain of the latter progressively shrinks relative to that of

the formera(Streeck & Thelen, 2005, p. 25)

3.2. Gradualchange through institutional layering: from 1st to 2nd generation of results and
adaptation

Applying this model of layering to the ideas of results and adaptation helps to explairthe
shifts that have occurred from the first generation to the second generation of the results
and adaptation ideas Besides, both ideas,in the first generation and the second
generation, have influenced development management simultaneously, where the
adaption idea has been layered onto the dominant results idea. Hence, there are two
processes of institutional change: the shift from first to the second generation and the
interaction between results and adaption ideas. In this part,the emphasis isplaced on the

shift from first to the second generation of results and adaptation ideas.
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The processes of gradual change from the first to the second generation of results and
adaptation has unfolded differently across three levels of generality of idea@Mehta, 2010)
which range from underlying philosophies to programmes and policies (Table 1). On the
first and most general level, ideas can be philosophies oreitgeist, sometimes also called
paradigmatic ideas. These are broader ideas that cut across substantive areas and usually
sit in the background as underlying assumptions that are rarely contested. On the second
more specific level, there are programmatic ideas that typically serve as problem

definitions of specific policy issues(Mehta, 2010, p. 27)On the third level, there are policy

ideas, which are specific solutons proposed by policymakers.

Table 2: First and second generations of results and adaptation i deas

Blueprint Approach
(2t Generation)

Results Idea
(2nd Generation)

Process Approach
(1t Generation)

Adaptation Idea
(2nd Generation)

Public
Philosophy

Paradigmatic
Idea

9 New Public
Management

9 New Institutional
Economics

1 Managerialism

9 New Public
Management

9 PostNew
Public
Management

9 Alternative
Development
(Paradigm)

1 Limit s of planning

9 Autonomy and
Voice

1 Alternative
development

1 Complexity
theory and
systems hinking

Policy 1 Principal-agent 1 Principal-agent |1 Complex messes |1 Complex messes
Problem problems problems 9 Wicked problems |1 Learning
9 Market failures 1 Collective 1 Learning 1 Development as
Programmatic action emergent
Idea challenges property
Policy 1 Blueprint Approach | Resultsbased |1 Process approach |1 Adaptive
solution 1 Structural management 1 Participatory management
adjustment / 9 Resultsbased approaches 1 Adaptive
Policy Idea Washington approaches programming
Consensus 9 Problem-Driven
Iterative
Adaptation
Source: Author
/T OEA 1 AOGAT 1T &£ pOAI EA DPEEI T Ol PEEAO

has been sitting in the background. NPM draws on innovations and trends in pivate
sector management to make the public setor more market and performance-orientated
(Hood, 1991; Twmer, Hulme, & McCourt, 2015) NPM itself can be understood as the
marriage of two main sets of different ideas(Hood, 1991h 1T Al Al U
AAT 11 (Gpds€ 6937, 1960; Williamson, 1976 A O1 AT A CPAIMFLA90,E303) 6
From the first to second generation the public philosophy of NPM has hardly ctanged,
although there is a debate on what PostNPM reforms could be (Brinkerhoff & Brinkerhoff,

2015) potentially also moving closerto paradigmatic ideas underlying the adaptation idea.
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The first generation of the adaptation idea, the process approach, was built on the public
DEEI T Ol PEU 1T £ OEA OAIl OA O(PleGEO¥I8YTA aliemhitiel AT O
development paradigmis an umbrella term for a collection of ideas that either challenge
mainstream development thinking or emphasise bottom -up development (McCourt, 2012)

that stresses autonomy(Evans, 2012and voice (Hirschman, 1970) Over time, however,
mainstream development debates have become more nuanced andave taken up many
criticisms of alternative development, for instance concerning participation, sustainability

and equity (Pieterse, 1998) The secad generation of the adaptation idea, therefore, still
stresses alternatives to the perceived mainstream, but puts these notions forward as
complementary theories. One notable addition has been a focus on complexity theory and

systems thinking (Ramalingam, 2013)

On the level of programmatic ideas (problem definitions), the results idea and underlying

NPM thinking lead policy entrepreneurs to express policy problems in principatagent

terms. Although foreign aid is characterised by multiple principal-agent relations, the

central focus often lies on the donor-recipient relations or the funder and implementer
relationship. This contractual form of interaction is usually framed around problems of

how to motivate or incentivise performance-enhancing behaviours and outcomes
(Brinkerhoff & Brinkerhoff, 2015). An updated idea is to move beyond this binary framing

of principal -agent (demand ard supply-side reforms) toward seeing reformas collective

action challenges.Framing reforms as collective action challenges should focuso®@ D AT B1 A
EAET AET ¢ xAUO 1T &£ AARAET ¢ AAT A O A ABootA2012b,A.AOE OA
11)

The adaptation idea on the problem definition level (underpinned by the public

philosophy of alternative development and complexity), frames devdopment challenges

A0 AT ipiAg Oi AOOAOGS OEAO Ai1TOEOO 1T A& AEEAEAC
differently by stakeholders (Johnston, 1982) Rittel and Webber (1973)call such problems
OxEAEAAS ET OEA OAT OA OEAO OEAOA AATTIT O AA A
approach. Another key feature is that developmat is understood as an emergent property

of complex systems, meaning that development challenges cannot be easily predicted.

From the first to the second generation of the adaptation idea, little has changed in terms

of the programmatic ideas and problem cefinitions.
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On the level of policy solutions, the results idea of the first generaion was influenced by

principal -agent problems that are addressed by individual development organisations

through blueprint approaches. In this context, many of the policy ideas come from results

AAOGAA 1T AT ACAl AT Oh xEEAE ET ET AOrudkardlos4)orithaT ACAT AT O A
Ol T CEAAT AEOAI AGabp&r£2008)zEb O1 ABHAG b1 As , AOAOR OEA OAEA
A C AT (Bjdstedt, 2013) O O GROOA O OA b RIarusAAKEingabiél, 2014followed

this tradition.

The adaptation idea onthe policy solutions level in the first generation included for

Gulrajani, 2018) O OAdSiEIT OO E ORIk 2008)d O OCi T A AT 1T OCE cCi OAOT A
(Grindle, 2004).

Overall, the results and adaptation ideas have changed only slightly fromthe first to the
second generation This processfits well with a model of institutional layering, where old
ideas are not replaced outright by new ideas but gradually shift their focus over time
through the introduction of new ideas. In the next section, the analysis turnsto how both
ideas, results and adaptation, have interacted with each other and to what extent there

has been integration across the three levels of ideas.

4 MultHevel modebf topdownresults and bottorap adaptation

After seeing how institutional change unfolds across development organisationsegarding
the results and adaptation ideg the next question iswhy these ideas change only gradually
across the field of development cooperatbn. This section applies aslightly adjusted
version| /£ 3 A201@)détitdtional creation and diffusion model within organisational
fields and adds the previously introduced three levels of ideas. The mai argument here is
that the results and adaptation ideas influence institutional change through different
mechanisms top-down and bottom-up (McCourt, 2012; Woolcock, 1998)In this model,
the results ideais typically put forward by the veto power in charge ands diffused through
top-down imposition (Chambers, 2010j1and processes of socialisation and sanction. The
adaptation idea is often put forward by institutional challenges through bottom -up

(Sanyal, 1998)nvention and negotiation in a process of interpretation, innovation, trial
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and error and learning. One concrete example of these stylised dynamics is proded by
Yoshida and van der Walt(2018) who describe how aid organisations could promote

education policies in development through a mix of top-down and bottom-up

policymaking.

Figure 2: Top-down and botto m-up mod el: results and adaptation ideas

1 RESRIRES Top-down:
Ildea Socialisation and
Sanction

— - Diffusion
Organisational Field of DC Imposition

Societal Institutions

NPM vs. Complexity

Negotiation

Principal-Agent vs. Complex
WIESSES Diffusion
Imposition

Invention

Negotiation Development Organisations

Diffusion

Invention Results-based vs. Adaptive Imposition
Negotiation Management

_______

- ——— - —————

\

Bottom-up: Actors: Individuals

Interpretation,

Innovation and _

Learning The Adaptation
Idea

Source: Author

On the most general level of ideas, the public philosophies (societal institutions) of results
and adaption are NPM and complexity theory, which provide abroader institutional

environment within which the m ore specific field of development cooperation operates.
On the next level of problem definition ideas, there is a state of flux with changing

organisations and actors carrying different problem ideag(Fejerskov, 2016}hat structure

69



the organisational field ®> of development cooperation. This organisational field of
development cooperation can be viewed as being simultaneously influenced by multiple
problem definitions and policy solution ideas. Examples for problem deihition ideas are
the principal -agent framing under the results idea, orthe policy learning framing under
the adaptation idea. The policy solution ideas are most relevant at the level of
organisations, and examples here are resultbased managemehor adaptive management

ideas.

Figures 2combines these concepts in a graphical representation, which describes how the
results idea operates through topdown channels of diffusion and imposition. In contrast,

the adaptation idea is shared througha bottom -up process of invention and negotiation.

Two main messagesfollow from this analysis. First, results and adaptation ideas exist

simultaneously at different levels of idea generality and across individualsprganisations,

OEA pPilEAU ZEAT A AT A O1T AEAOAT ET OOEOOOETT 08 &OTI i
change we could see that results and adaptation ideas both havancrementally changed

through layering over time from the first to the second genertion. Besides the ideas

interact with each other in a second process of layering. The results idea in this regard is

the status quo idea with strong veto power In contrast, adaptation is the ideathat pushes

for institutional change through reinterpreti ng and adding new elements to the status quo

institution. The mechanisms of how these results and adaptation drive institutional

change follow different paths with the results idea being top-down and the adaptation

idea bottom-up.

The second main messagés that conceptual differences between results and adaptation

might vary across the different ideational levels. Differences between results and

adaptation might be exaggerated, as both ideas influence the policy fields and

development organisations simultaneously, creating many opportunities for integration.

For example, on the level of problem definitions ideas are often described in absolute and

exaggerated terms when they are contrasted against each other. Pietersee holds that

Oi AET OOOAAT KEDOAIAHORI ATO@ET p1 EAEAA AO A OET Cl Ah EI

5 An organisational field is understood according to scholars of sociological institutionalism, building on
work by Pierre Bourdieu (1971, 1984) 1T ZEAiI AOh A0 OOEIT OA 1 OCAT EUAOGEiI T O OEAOHh E
OAAT CT EUAA AOAA (DiMaggid &Poviel) ToOIE i. 64lfighlighting A4 otality of actors and
the dynamic relationships among them (DiMaggio, 1979, p. 1463; Scott, 2014, p. 22Ihe organisational
field of development cooperation can be characterised by three characteristics: object around which the
field constitutes itself (in this case foreign aid and ideas), power relations among actors (here development
actors), and norms and rules (aid standards)Vetterlein & Moschella, 2014)
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iTAAOT EUAGETT AT A EOO AEOAOOGEOUR AT i @I9RAZEOU
p. 347) There are many ways of how the results and adaptation ideas influence each other.
These connections tend to be overlooked when both ideas are framed in dualistic

opposition.

Another factor is the general dynamic that drives development actors towards
homogenisaton ET OEA ZA£EAT A 1T £ AAOGAT T Pi AT O AT T PAOA
discourse among international donors strives to ensure that practices are rendered

AT EAOAT O ET OAOI O 1 £ A qab04Ql685) WhRAAD&EBET C &G
diversity of approachesand override multiplicity of rationalities and values. Further,

OPI 1 EAU AEOAT OOOA CcAT AOAOGAO 11T AEITEUETC 1A
OCi OAOT AT AAdh OOT AEAT AAPEOAI 8Qq xET OA OACOAI
is required to conceal ideological differences, to allow compromise and the enrolment of

different interests, to build coalitions, to distribute agency and to multiply criteria of
OOAAAOO xEOEET (Maseel 200% 663D Leraid Ievel df vagueness on the

level of paradigmatic and programmatic ideas therefore, can lead to overlaps between

results and adaptation.

The main reason why the results idea is dominant in bureaucra@s comes from results
being closely linked with maintaining self-interest (political and economic). One
institutional economic explanation for the continued existence of aid organisations is that
they reduce transaction costs and mediate between the intersts of donors and recipients
(Martens, 2005) In this context, the results ideaallows for more control of the donor
country over its assistance, which leads tahe perpetuation of the results idea as the ruling
status quo in the practice of development cooperéion (Blunt, Turner, & Hertz, 2011) A
scenariowhere the adaptation idea becomes the dominant idea in development practice
is currently unlikely. Few donor organisations can hope to retain their budget allocations
by stating that they are experimenting, and thus are unable to specify objectives,
timetables, and resource needs or meet domestic accountability requirements
(Brinkerhoff & Ingle, 1989).

On the level of policy ideas, the overlaps aremore significant than on the level of
programmatic ideas. Some developmet policies may feature a planned and enforced
results measurement and monitoring framework, while simultaneously embracing

adaptation and flexibility. Many times, both the results and the adaptive development
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interventions stress the importance of learning and generating new knowledge. Further,
both ideas encourage innovation in this process and allow for ownership to be with the

implementing actor of a given intervention.

5 Casestudies: resultdhased approaches and adaptive programming

In this section, two main aid modalities associated with results and adaptation are

explored by applyingthe model of gradual changeTEA EAAA -AEOBAAAAODPODAAEAOS
is selected to illustrate the gradual change and diffusion of a results idea that has been

taken up by main actors in the field of development cooperation. The ideaof OAAAD OE OA
D O1 COAIid chdsep o illustrate the same process of gradual change and diffusion of

an adaptation idea that also has been taken up by key actors in development cooperation.

For each illustrative case the analysissketches how modern iterations of the idea have

emerged through institutional layering and how each idea on the level of policy solutions

is grounded within broader problem definition ideas and public philosophies. Finally, the
paperdemonstratesthat even though results-based approaches and adaptive management

are diffused through different mechanisms, top-down imposition or bottom -up
negotiation, they ultimately overlap in many ways and demonstrate the potential for

integration.
5.1. Resultshased approaches

In traditional aid approaches, aid allocations depend on thenumber of inputs needed to
finance the desired results. Resultsbased approaches differ in this respect, as payments
are only made after specific predefined actions have been taken or results (outputs or
outcomes) have been delivered. There are various definitions of resultbased approaches
under different labels, such as Cash on Delivery Aid (Centre for Global Development)
(Birdsall, Savedoff, Mahgoub, & Vyborny, 2010Payment by Results (DfID) and Program

for Results (World Bank) for instance.

On the level of underlying public philosophies and programmatic ideas, the policy
solution idea of results-based appro@hes is mainly based onNPM and principal -agent
theory. Also, the theory of conditionality is another key underlying programmatic idea,
which demonstrates how modern resultsbased aid has already gradually changed since it
was first introduced. The first generation of conditionality was aimed at macro-level

economic policy reforms, for instance through market liberalisation as promoted by the
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World Bank and International Monetary Fund through structural adjustment
programmes (Stokke, 2013) However, money was disbursed exante and governments
often only committed to undertaking reforms but never actually implemented these
(Collier & Dollar, 2002; Killick, 2004; Temple, 201Q)Secondgeneration conditionality is
more closely related to political conditions and micro-level measures for improving social
and economic outcomes, often including expost conditionality (Booth, 2012a; Svensson,
2003). Here, donors switched from disbursing against prespecified menus of policy

changes to the allocation of aidbased onverified ex-post development results.

The diffusion mechanism for the idea of resultsbased approaches n the field of
development cooperation follows the model of top-down imposition. The first
government to introduce results-based approaches in bilateral aid was the UK, which at
the time had a newly elected ConservativelLiberal government that promoted the idea of
value for money and the results agenda across all government departments. In 2014, the
UK Department for International Development (Df) $q D OAI EOEAA A OOOAO/
AU OAOOI 006 h goldotEBomésBaded Ardgramiies Anbll7 more aitcome-

based Payment by Results (PbR) programmesat the planning stage across a wide variety

of countries and sectors. A report by the UK's National Audit Ofice (NAO, 2015)estimated

that since 2009 GBP2.2 billion for the DFID payment by results programmes ha been

approved.

The central international organisation promoting results-based approaches, the World
Bank, also rolled outa new financing instrument, the Program for Results, in a top-down
manner that was driven by their management. In 209, the World Bank reported 108
Programme for Reailts operations totalling USD 30.25billion (World Bank, 2019) The
AgpAl OEI 1T 1T £ OEA -Babe® hpproathAwaspardy dvénGP de@Oping
country demand (Cormier, 2016) yet it is also a way for the Bank to move comparatively
large amounts of funding with less bureaucratic processes (for instance safeguards),
particularly when developing countries are in charge of verifying the results themselves
(O'Brien & Kanbur, 2014)

Resultsbased approaches have gradually changed through tedown diffusion, and today
there are several elements of adaptation that have influenced the implementation of
results-based polcies in a bottom-up fashion. On the level of public philosophies, there

has been a shift fromNPM towards post-NPM approaches that already address some of
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the criticisms of traditional NPM. For example, the Cash on Delivery(Birdsall et al., 2010)
model explicitly aims to accelerate innovation by creating more room for experimentation
and learning. In addition, many pilot programmes of results-based approaches have not
been implemented as originally planned. Case studiegHolzapfel & Janus, 2015; Janus &
Klingebiel, 2014)show that revisions to programme design typically occur throughout the

implementation process.

Current results-based approaches vary alongvith a long list of dimensions (indicators,

time-frame, incentivised actors, sector$, making it difficult to analyse them as one

coherent aid modality. Clist (2018 &1 O ET OOAT AAh AEOEAAO OPAUI AT O Al
ET 01 Ox1 AAOACI OEAOd O" EC 0 A2 aypelimplemedtatbrAl 1 0A268 "
of the results idea that is characterised by highquality indicators for relevant development

results, long programme durations, significant levels of funding and an empowered

implementing entity. Yet, Clist mentions that Big PbR does not exist in practice so far

because donors cannot credibly withhold aid and commit to long-term consistent and

predictable support. Instead, current resultssAAOAA ADPDPOT AAEAO AOA O3i1 Ail o0
are conventional development projects that include some resultshased components.

Small PbRgend to be less demanding for donors than big PbR because they allow shorter

time frames andless ambitious results measurement.

Other mapping exercises of resultsbased approacheqHolzapfel & Janus, ®15; Janus &
Holzapfel, 2016) confirm that they are typically introduced alongside existing
development interventions in rather gradual ways. The diverse and gradual character of
results-based approachestherefore, underlines the potential for integratio n of results and

adaptation ideas.
5.2. Adaptive management approaches

Adaptive management approaches, similar to resultsbased approaches, is an umbrella

term for a variety of development ideas that share common traits,such asbeing flexible

and paying attention to context. One specific and more formalised adaptive management

APPOI AAE EO OAAAD@dhddsA Cumdiligg @ANixbnE 2006) which is
AEAOAAOAOEOAA AO Dl AAHrig @nd EnipBrietifgh deeldpméni OAAOECI
support through processes of learning by doing, continually testing and adapting

POI COAI I A ADPDOT AA EDeByshikd & Dorofan, E2018)CFlish pilots of

adaptive programming have been developed by the UK DFID, USAID and the World Bank.
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Interestingly, these are the same actors who pushed forward the debate on resulisased

approaches.

The underlying public philosophy of adaptive programming is alternative development,
complexity theory and systems thinking. On the level of problem definitions, development
problems in adaptive programming have to be identified first through a process of
learning, often in an extensive and repeated process. On the level of policy solutions,
adaptive programming is characterised by an extended design process that continues
throughout the implementation of a given intervention. Regarding the mechanism of
diffusion, the idea of adaptive programming follows a bottom-up direction, as most of the
proponents are practitioners in development cooperation, who are critical of mainstream
or traditional development approachesand want to find alternative ways ofimplementing
development interventions. Hence, the development of the idea of adaptive popgramming
has not been imposedbut emerged through invention and negotiation. This process,
however, was strongly supported by scholars and experts, who have been plighing

accompanying researchlAndrews et al., 2013; Valters et al., 2016)

Although adaptive programming follows the bottom -up direction of diffusion, there also
has been significant support fromthe leadership of DFID, USAID and the World Bank. As
a policy solution idea, adaptive programming features still conforms to headquarter
guidelines regarding the basic structure of the development project, and even reports on
value for money of the intervention. First pilot projects also feature accountability of a
given project towards the donor, a results framework and fixed budget allocation that need
to be fully spent each year(Derbyshire & Donovan, 2016) Another characteristic of
AAAPOEOA DPOI COAITETC i#@DADAOOHOEAODOOAA FRBAAOCED
disaggregatingand analysing data on inputs,activitie s and outputs chosen to becollected
by the project to draw intermediate lessonsthat can then be fed back into project design
during the course of the D OT E A A @Pritéhetid Saknjp, & Hammer, 2013, p. 24) This
feature of adaptive programming represents only a slight modifcation of the traditional

project cycle and the monitoring and evaluation process.

Overall, adaptive programming, therefore, represents areal innovation in the design of
development interventions that effectively highlights flexibility, learning and atte ntion to

context in implementati on. Yet, adaptive programming isbeing piloted within existing
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structures of development organisations that are dominated by topdown accountability

and the project management cycle.

A critical point regarding results-based approaches and adaptive programming is that

their respective value will depend on the specific context of a given intervention.Research

by Honig (2015)bi1 ET OO0 1 60 OEAO AAADPOEOA DPOI COAIT AOR T 0O x
EOACAT AT Ooh AOA GAddhduhdetain ErvirordrierBsOlA doitrAs)the

OAOOI 60 EAAA | O. AOECA @il $tratelyyior enkidoidr@idsAwhdré 06 qQ EO A
desired outcomes are known, observable and contractible. Similarly, the respectevactors

involved are crucial for determining which type of intervention will be suitable, results -

based or adaptive. For example, there is evidence that resulisased approaches are less

suitable for smaller civil society organisations, whereas civil so@ty organisations play a

vital role in some adaptive programming pilots (Christie & Green, 2018; Derbshire &

Donovan, 2016)

Indeed, there is not one ideal type of development intervention, whether it isresults-based
or adaptive, andthe specific task should inform the choice of a policy solution at hand
the actors involved and their broader environment. This analysis, however, indicates that
results and adaptation ideas are neither binary nor mutually exclusive at the level of policy
solutions. Instead, existing programmes, whether they are labelled as resultbased or
adaptive, indicate that both approaches overlap in practice. This argument issupported
by the fact that prominent pilot interventions in adaptive programming can be results-
based approaches at the same time. A DFID Payment by Results pilot in the water sector
Tanzania features an adaptie programming approach to drive improvements in data and
information management systems(Brown, Kwezi, & Mutazamba, 2018)The World Bank
has introduced adaptive rogramming with its Program for Results operations in Nigeria
(Bridges & Woolcock, 2019and Mozambique (Andrews, McNaught, & Samji, 2018)

Overall, the results and adaptation ideas have potentially contradicting underlying
problem definitions ideas and public philosophies. Thesedifferences can be integrated at
the policy solution level though, and within the design of concrete development
interventions. However, the detailed interaction of both results and adaptation idea within

a given development interventon is generally not highlighted in project documents

because policy entrepreneurs frame pilot projects as either being resultsbased or
adaptive. As a result, existing resultsbased and adaptive programmes might already be

T L oA A N~ A o~ N
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already. At the same time, there exists an untapped potential for studying the interaction

of results and adaptation ideas within existing interventions.

6 Conclusion

This paper hasexplained how the ideas of results and adaptation have changed gradually
over the last decades in development discourseAlthough there have been slight
adjustments and additions to each idea from the first to the second generation, the
underlying public philosophies and programmatic ideas that frame how political actors
view development problems have changed little. On the level of policy solutions, however,
there has been more and quicker change through the introduction of new policy ideas,

such as resultsbased approachesand adaptive programming.

The main reason for the gradual change can be explained through institutional layering.
The idea of results has firmly occupied the status quo position and was able to exercise
enough veto power to prevent alternative policy parladigms from emerging. Nevertheless
there has beeninstitutional change coming from bottom -up adaptation ideas that lead to
an updating and adjustment of the status quo results idea. In addition, the multi-level
model of institutional change has shown that results and adaptation ideasconstantly
interact across the different ideational levels and within development organisations, albeit

through different channels: top-down and bottom-up.

The examples of resultsbased approaches and adaptive programming cdirm the two
processes of institutional change: gradual change through layering and interaction
between results and adaptation across different ideational levels. The main result of this
analysis is that proponents of the results or the adaptation idea migpt either exaggerate
their claims or overlook some key features of their favoured approach. Policy
entrepreneurs emphasise the distinctions between results and adaptation on the level of
programmatic ideas to frame policy problems inspecific ways that lead to a more limited
number of problem solutions. Meanwhile, the reality of how ideas of results and

adaptation are being implemented is already closer to what authors have called

OOOOOAOO0OAA I AGEAEI EOUG AT A OEUA QyEbétweeri AAT 0 ¢

results and adaptation might provide a better starting point for debates on improving the
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management of development interventions through analysing the integration of both

ideas at the policy solution level.

As demonstrated in this paper, focusng on ideas and combining ideational analysiswith
institutional analysis can help to clarify the discursive background of current policy
debates and is able to produce insights into how policy ideas are turned into political
outcomes through development organisations. Further research is needed that goes
beyond the theoretical level and applies these theories to empirical cases. Studying the
interaction of specific results and adaptation policy ideas is also promisingregarding
further unpacking the black box of development policymaking. Especially process tracing
(Jacobs, 2013s a methodology and case study analysis needed to uncover the processes
and mechanisms whereby ideas spread, evolve and translate into practice. Beyond the two
specific ideas of results and adaptation, little research has been applied to understanding
how other ideas in development discourse emerge and how they combine with existing
institutions to shape political outcomes. The potential application of this ideational and
institutional perspective, therefore, extends to other current debates in development and
provides an opportunity to develop a deeper and more nuanced understanding ohow
ideas become policies in development cooperation, and how thisin turn, might affect

politics across different countries.
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PAPER 2CONVERGENCE OF @HIAND OECD DONORPAYING
COALITION MAGNETABHEN DEVELOPMENTOPEBRATION

Heiner Janus (DIE, University of Manchester) and Prof. Tang Lixia (China Agricliural

University)

Abstract

This paperanalyses development discourse on foreign aid, including on the role of China,

to explore areas of convergence between OECD Development Assistance Committee

(DAC) donors and Chinese ideas of development cooperationThe analysis applies the
AlTAADPO T £ OAT AT EOCEIT 1 ACci Adboh OEA AAPAAEC
individuals and groups, and to be used strategically by policy entrepreneurs to frame

interests, mobilise support, and build coalitions. Three specific coalition magnets are

identified: mutual benefit, development results, and the 2030 Agenda. For each of these

AT Al EQEIT 1 i AcCT AOOGh OEA bi OA1T OEAI I £ AT T OAO«
engagement in development cooperationis explored. The pape finds that coalition

magnets can be usedo direct political change, and the findings are contextualised in

current development discourse The analysis concludes that applying a discursive

approach to the field of international development cooperation provides a new conceptual
opportunity for fostering closer engagement between OECD DAC and Chinese

development cooperation actors.
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1 Introduction

#EET AGO AT 1T OET OAA AAT 1 llelebofengageinent@rtthedntermatignhl AOAAOET C
stage have spurred arE1T OAT OA AAAAOA 1T OAO #EET A0 OI1T A AO A
cooperation. Academic literature has painted a nuanced picture of Chinese foreign aid, such

as defining (Brautigam, 2011; Grimm, Rank, Schickerling& McDonald, 2011; Li Xiaoyun,

2012) tracking (Kitano & Harada, 2016) and assessing the allocation and effects of Chinese

foreign aid (Strange, Dreher, Fuchs, Parks, & Tierney, 20). One dominating theme across

this literature is a focus on the differences between Chinese and OECD development

cooperation and the development cooperation of members of the Organisation for

Economic Cooperation and Development (OECD)®. For instance, China does not define

AT A AOOAOO EOO AEA AAAT OAET ¢ OF OEA / %#$ $AOAIIT

definition of official development assistance (ODA) (Brautigam, 2011)

China is usually portrayed as a challenger to the DAC donors and an alternative model

(Hackenesch, 2013; Kragelund, 2015; Woods, 2008; Zhang, Gu, & Chen, 2@ékates on

Chinese developnent cooperation also tend to be embedded in comparisons between DAC

ATT1T 00 AT A OAI AOCET C AT 11 006h OOAEhM@uUAdOAUET h ) T Al
2012; Li & Carey, 2014; Rowlands, 2Q1Phis literature assesses whether OECD DAC and

non-DAC donors such asChina converge or diverge in terms of rhetoric, motives, norms

(Reilly, 2012) conditionality, thematic focus, institutional structures (Sidiropoulos, Pineda,

Chaturvedi, & Fues, 2015)xnd modalities (Vazquez, Xiaojin, & Yao, 2016)Typically, these

studies focus on explaining the operational and political differences between Chinese and

OECD DAC aid, and often conclude that they aremostly irreconcilable.

Despite long-standing differences between China and OECD donors, however, theréas
been a growing overlap betweenthe aid activities of China and DAC donorsacross several
areas of cooperation in recent years. On the one hand, OECD donors have irgasingly
pursued their national interests in development cooperation (Gulrajani, 2017; Mawdsley,
2017) On the other hand, China has initiated a big push on global development. Most
TT OAAT Uh #EET A BeldaGd RoakbO 1) Al EFAGHEOFFROPER019pIs0 known
AO OOEA 3EIE 21WBAhT FAOCBROAVOOERADAAOET ¢ ET OAOOI AT

Asia and Africa (Chun, 2017) Moreover, China has stepped up its engagement in

6 AEA OAOI O O/ %w#$ ATT1 006 AT A Os$!# Ai1T1 006 AOA OOAA O OAEAO
OECD Development Assistance Committee and report their aid according to the official development
assistance definition. Bothterms are used interchangeably throughout this paper.
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multilateralism. During its G -20 presidencyin 2018 China championed the implementation

of the 2030 Agenda, linking G20 and UN activities. China backs wo new multilateral
institutions, OEA . Ax $AOAI | bi AHradl, Rudsih, Bindig, OHina]A ABEG6 q Al
the Asian Infrastructure Investment Bank (AlIB) (Johnston, 2019) Based on these

I AOAOOAQGEIT 1T O 1 £ letek &flinfemadiondt Enjagdnkrd Ard the related
literature on Chinese foreign aid,this paperanalyses potential areas of convegence between

China and other international actors.

As a deliberate choice and in contrast to other academic literature, this analysis does not
emphasise the differences beveen China and OECD DAC donorsbut focuses on the
AT1TAADO 1 £ OE AAAAREKeroA Hoddoh, & ®detieC A015; Radaelli, 2006)
Ideational convergence is defined as the extent to which ideas held by different development
actorsbecome more similar over time. Three main reasonsare put forward for this approach.
First, there is need to unpackconvergence in the literature, as most research focuses otie
differences between China and other actors. In particular,there is an increasing level of
convergence of iinese and OECD DAC donorsregarding inter national development that
current political theories do not fully explain. Second, even within broad areas of
convergence there are nuanced differences that our analysis will reveal. Third, for normative
reasons we believe that an increased understandingof convergence is needed to foster

cooperation among different global development actors.

In addition, the analysis focuses on international development discourse’ and the
importance of ideas for determining political outcomes, following a constructivist approach
to international relations. The analysisemphasises the role of discourse, capturing both
ideas and the interactive proess by which ideas are conveyeldecause discourse can help to
explain how specific policies and initiatives are adopted, and vhy political change occurs
(Schmidt, 2008). When viewing international development as a policy field, ideas arerucial
for coordinated action by helping to organise coalitions around the shared goals and

identities of different actors (Fligstein & McAdam, 2012; Yanguas, 201Blthough OEA OO O]

7Yyl AAAEOEIT O AAEEITEOEIT i /&£ OAEOAT OOOASG AAOAA 11 AE
understood according to Apthorpe and Des Gaspe(2014)x ET  OOAOA OEAO AAOAIT T BT AT O
lacks clear boundaries, since development and development studies have none either, and further that the
OUPAO 1T £ AEOAT DOOA ET OEAI AOA 110 Al T &£ 1T1TA OUDPAG j
i AET O OOCAO 1T &£ OAAOGAT T PIi AT O AEOAI OOOAsh 106060 1 £ xEEAE
1 AAAET ¢ ET OAOT AGEIT T dé clodedt © At iht@dsthi this adalydis] 006
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theories have been appliedo Chinese foreign engagement (Wang & Blyth, 2013).

For China as a development actor, a focusn ideas makes sense because ideas formulated
foreign aid. At the same time, policymaking in China is often characterised as a gradual,
experimental and adaptive piocess(Ang, 2016; Qian, 2017The paper, therefore,investigates
whether the meaning of ideas and their interpretation change over time, especially in the
Chinese policy discourse on foreign aidVarrall, 2013; Zhang et al., 2015]he key research
guestion for this paper is: How canthe convergence of ideas in international devéopment
cooperation be conceptualised and which specific ideas indicate a convergence on

development thinking between China and OECD donos?

This analysis is structured in four parts. First, the theoretical background on ideas and

institutions forexplail ET1 ¢ #EET AOA &£ OAECI AEA EO EIT OOI AOGAAAS

i AcT AOOo ,andthelahaltichl afework is laid out. Third, three coalition magnets
are identified: mutual benefit, development results and the 2030 Agenda. For each of these
coalition magnets, the paper explores the potential of fostering joint OECD DAC and
Chinese engagement in development cooperation. In the final part,the findings are

contextualised in current development discourse and conclusionsare drawn.

The paper rdies mainly on desk research with a focus on academic and policy literature from
OECD countries and China as well a2 interviews conducted in China with foreign aid

experts in September to October 201 {Annex). Moreover, a wide range of official and
unofficial sourceswas consultedto understand how development cooperation discourse is
expressed, particularly in contemporary Chinese elite discourse. Official documents and
grey literature are a vital source for examininghow Chinese elites are interpreting and

elaborating on official Chinese government narratives, and how they seek to portray such

narratives to domestic and foreign audiences.

2 TheoreticabackgroundanalysingChi nads ri se through i deas

Chinese foreign policy has changed rdically in recent years. Deng Xiaoping had

~ N £ X £ o~ A

(keeping a low profile while trying to accomplish something) because ofthe radical shifts

in the international order after the collapse of the Soviet Union in the 1990s(Lee, 2016;
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Wang, 2014) The US had become the global superpowerand China did not want to

AEAT T AT cA OEAinh AT A TAEOEAO OITE 11 hefpast AAAA
two decades, Chinese leadersJiang Zemin and Hu Jintao followed this policy of

i AET OAETET ¢ A 11T x POl £ZEI1T A ET ET OAOT AGET T AT«
economic growth (Lee, 2016) With Chinese leaderXi Jinping, however, the world has

withessed a massive expansion of Chinese engagement abroad. Contrary to his
predecessors, XiJinping OOA O OAOI O OOAE AO O#E ESakensenA OE &
20151 OOCCAOO OA 06011 c¢c TAOEIT AAPAATA T E ¢
alternative model of governance that sets China apart from marketled capitalism or

I EAAOAT  AShiKupfet) @nlberg, Lang, & Lang, 2017, p. 9)

International relations theories analysing OE A ET1 A O A Alern&ibnal #flerks] A 6
including foreign aid, often focus on national interest as the main driver. Typically

pursuing national interest within an anarchic system of sovereign, bounded nationstates

i AATO ET AOAAOGET ¢ OOAOA DPi xAO OAI ACEOGA O1 1 OE
(Ding, 2010; Nye, 2004)Cooperation between China and other actors in this context is

viewed asbeing driven purely by the pursuit of material self-interest and eventually

leading to conflict (Allison, 2017; Gilpin,1983; Mearsheimer, 2010%till, these theories are
insufficient to fully explain the rapid expansion of - and the changes in- Chinese

development cooperation.

For instance, soft powerhas limitations, both as a deliberate Chinese political stratey as

well as an analytical lens First, soft power is often used as an empty catctall term with

little analytical precision neglecting the nuances of international engagement(Rawnsley,

2016) Second, softpower requires a specific context,such asa common rule-governed
institutional setting and the presence of underlying mutual interest, in ord er to be utilised

effectively as an explanatory factoKearn Jr, 20088 # EET A6 O AT 11 O1 EAAQEI
policy, however, still targets a domestic audience and does not resonate abroad, leading

to alimited success ofits soft power strategies(Gill & Huang, 2006; Lee, 2016; Shambaugh,

2015)

Moreover, Chinese efforts to protect global public goodssuch as the Paris greement, the
Iran nuclear deal, or the global free trade regime cannot be saly explained as a strategy
to expand power at the expense of other countries. Ideas of enlightened selfterest or

global cooperation could provide a complementary explanation thathasyet to be studied
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in greater detail (Anand, 2004; Kaul, Grungberg, & Stern, 1999; Kenny, Snyder, & Patel,

2018) Thus, applying an ideational framework to assesses the power of ideas to form

coalitions of political actors may help to explainthe increasedlevel of Chinese engagement

in foreign aid. Another argument for applyinganEAAAQOET T A1 APDPOT AAE O 000,
foreign engagement is therole of ideas inits policymaking. As an authoritarian one-party

state, ideas and discourses in China areritical factors in determining polit ical outcomes.

Those presenting deas in the Chinese academic literature often react to changes ithe

are (Chin, Pearson, & Yong, 2013)

/| 60 AT AT UOEO AOQGEI A0 11 GémttA0@OHDAWiEhIiOOEOOOET T Al
complementary to the new institutionalist approaches of historical institutionalism ,

rational choice institutionalism and sociological institutionalism. A major criticism

against rational choice institutionalism, historical institutionalism and sociological

institutionalism has been that institutions have become overly deterministic and agents

EAOA 1 AOCAT U ZEQGAA DPOAZEAOAT AARO AT A AOA EEQGAOAA AU
either by utility maximization in an institutionalized game scenario (rational choice

institutionalism) or by institutionalized norms and cultural conventions

(normative/sociological institutionalism) or, indeed, both (historical institutionalism), are

unlikely to offer much analytical purchase on questions of complex postformative

explanation of path-dependent institutional change.

Discursive institutionalism moves away from this static perspective of viewing institutions
as largely constraining rules that are external to the actors. Instead, discursive
institutionalism defines institutions as being simultaneously given (the context within
which agents think, speak and actias wellasAT T OET CAT O j AO OEA OAOGOI 00 1 £
words, and actions) (Schmidt, 2008, p. 314)Institutions are, therefore, internal to the
actors and serve both as structures that constrailbehaviour and as constructs created and
changed by those actors(Schmidt, 2008, p. 314)Actors then engage through ideas and
discourse with these institutions to maintain or change institu tional outcomes or policies
(Béland, 2005) For the Chinese context, this discursive institutionalist approach offers a
complementary perspective tothe dominant rational -choice heavy literature and explairs
how Chinese political behaviour and policymaking outcomes are driven by ideas rather

than solely by seltinterest (Campbell, 2002)
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Ideas themselves are increasinglycrucial for understanding the processes of political
change. In this paper, ideas are definedas causal beliefs about economic, social and
political phenomena (Béland & Cox, 2016)ldeas are cognitive products, meaning that they
are interpretations of the material world in the mind, and ideas posit relationships (formal

and informal) between things and events and they are guides (causes) for action®éland

& Cox, 2010, pp. ). Institutions, are understood AO OAAOOEAOO 1T £ EAAA
i AT T OHfollo®ing Schmidt (2011) Power?, is understood as the ability to shape
outcomes and reach particular goalgBéland & Cox, 2016; Morriss, 2006which includes
the dimension of ideational power (Carstensen & Schmidt, 2016)Power is acritical factor
in this process of discoursewhen actors promote specific ideas at the expense of other

ideas.|ldeas and power can interact in various ways, for examplghrough discourse.

For the analysis,the focus ison ideas that can serve as vehickfor collective action and
coalition building, and the role of policy entrepreneurs to use framing processes to
ET £ OAT AA AEOAT OOOA8 011 EAU AT OOAPOAT AOOO AC
to invest resources of various kinds in hopes of a future return in the form of policies they
/A O (Krydon, 1984, p. 143)These policy entrepreneurs could be political leaders,
elected officials, party members, policymakers, the media, interest groups public
intel lectuals, opinion-makers, social movements or ordinary people. Policy entrepreneurs
use strategic framing, a process by which actors use their ideas and their power to
influence discourse(Béland & Cox, 2016, p. 432They use their power to build foundations
for a broader acceptance of their ideas and connect their ideas to important values, striving
to persuade each other of the validity of their ideas and can achieve political change

through coalition magnet ideas (Béland & Cox,2016, p. 432)

3 Analyticaframework: ideas as coalition magnets

This papers adopts an ideational framework developed by Béland and Cox2016) who
argue that one significant way in which ideas shape political power relations is through
OEAEO OI 1 A AOssOATAR AEFGEAA AR QQEMO AAPAAEOU T £

set of individuals and groups, and to be used strategically by policentrepreneurs.

8 For a more detailed analysis of power, including ideational power, sedBlyth, 2016; Carstensen & Schmidt,
2016; Parsons, 2016; Widmaier, 2016)
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Béland and Cox(2016)highlight two main characteristics of an idea that makes it attractive
for policy entrepreneurs to employ as a coalition magnet. First, ambiguous and polysemic
ideas that appeal to a range of heterogeneous actors for different reasons have a strong
potential for becoming coalition magnets. The broader the idea the easier it is for policy
entrepreneurs to bring different constituencies together and transcend political divisions.
Clearly defined and narrow ideas are less suited. Seconth be suitable coalition magnet,
ideas need to be valent, meaning that they evoke emotional reactions that can be positive
or negative and have or low or high intensity. Particularlyideas with a positive and high

intensity valence arelikely to have strong coalition-building potential.

Once policy entrepreneurs determine to use a specific idea as a coalition magngthey
seekto create a new language that is unfamiliar to actors in a given policy debate, or they
use existing language in a new and unfamiliar way. Next, key actors ithe policy debate
with decision-making authority need to embrace the idea and grant legitimacy tothe given
policy preference. Finally, different actors whose perceived interests had previously placed
them at odds, need to engage jointly with the particular issue inanew way. Alternatively,
actors that had previously not been engaged ima given issueneed to do so. When these
circumstances are in place, Béland and CoxX2016) argue that an idea can become a
coalition magnet that policy entrepreneurs use to alter power relations and political
outcomes. Asanexampleof AT AT EQET T 1T AcCT A0 EAAAOh OEAU
001 1 EAAGE®WG AEAT EIT Al OOGET 1068

The paperappliesthis framework to three ideas in international development cooperation
- mutual benefit, development results and the 2030 Agenda- to assess their potental as
coalition magnets (Table 2. In the analysis, the ambiguity and valence of the ideaare
assessedfirst, then the analysis shifts to which actors embrace the idea to grant it
legitimacy, before turning to the question of whether policy entrepreneurs are already
using the idea as a coalition magnet. In particular,the interest of this paper liesin ideas
that might exhibit different degrees of convergence between Chinese and OECD DAC

development actors.

However, coalitions may be fragile after the agendssetting stage, especially regarding
implementation or other post-agendasetting stages of the policy cycl§Howlett, Ramesh,

& Perl, 2009; Sharma & Daugbjerg, 2019Yltimately, coalition magnets can also become
OATl POU O EaplhuE1886idedd that bring disparate people together in a common

cause but otherwise have no attachment to precise content. Still, coalition magnet ideas
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AOA 110 AOCOOI AA O OmI T A0 EOAATI Ud AOO AOA A
different domestic structures that differ in terms of state-society relationsas well as values

and norms embedded in political cultures (RisseKappen, 1994) This analysis, therefore,
contextualises its findings against the background of global development discussions and
domestic challenges that policy entrepreneurs face by analysing different types of

discourse that link ideas with collective action (Schmidt, 2011)

Three ideas are purposefully selected to covedifferent domains of aid policymaking
(motives, implementation, goal system) and different associations in terms of actorghat

are predominantly linked to the specific idea.

The first idea, mutual benefit, is being discussed in the context of the underlying motves

of development cooperation and has been a cornestone of Chinese foreign aid and South

South cooperation. For this idea, we also analyse to what extent it has been usé&y OECD

DAC countries. The second idea represents the implementation and management side of

foreign aid, namely what is often termed OAA QAT T Bi AT O OAmOADO6 h
ET OAOOGAT OEI 1T O OET OI A 1 AAA O1 1 AAOGOOAAT A EI D
beencodified by OEDC DAC donors in various policy documents, whereas China has only
gradually moved into this direction. The third idea represents the goal system of
international development, namely the 2030 Agenda, whichwas agreed in the United

Nations (UN) in 2015 and theoretically applies to all development actors equally, including

those from China and OECD DAC countries.
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Table 3: Potential coalition magnet ideas in development cooperation

Idea Mutual Benefit Development 2030 Agenda
Results
ert;gg:\tlon Principle of South- Principle of OECD United Nations
South Cooperation and | DAC Development Development Agenda
Chinese Aid Cooperation
Policy : . : .
Chinese White Papers | OECD DAC Managing | National plans for
Proposals . . o :
(examples) on Foreign Aid for Development achieving Sustainable
P Results, Resultsbased | Development Goals
Management
SC&'?.Of Mainly providers of Mainly OECD DAC All international
Coalition . :
South-South donors, increasingly development actors
Cooperation, popular among South
increasingly popular South Cooperation
among OECD DAC providers, including
donors China

Source: Authors based on by Béland and Cox (2016)

4 Threepotential coalition magnets
4.1. Mutuabenefit

AER EAAA T IFA BEDHEND A5 O GRAMRLI, BEAKOTAMD, D, 2014)has a long

history in development cooperation and is anchored in SouthSouth Cooperation and

Chinese foreign aid. In the Bandung Confeence of African and Asian states in 1955

participants endorsed five principles of peaceful coexistence, including the principle of

equality and mutual benefit, which has its roots in the Soviet aid model (Johnston &

Rudyak, 2017)In 1964, Chinese Premier Zhou Enlai laid out eight princip A0 &£ O O#EET A8 O
l'EA Ol 4EEOA 7101 A #1 O1 OOEAOG6h xEEAE ACAET ETAI OA
first principle. Since then, mutual benefit has been reaffirmed in numerous Chinese policy

documents, such as the Chinese white gpers on foreign aidin 2011(China State Council,

2011pand 2014(China State Council, 2014)

Mutual benefit is a highly polysemic ideasince its meaning is interpreted differently by
OAOET OO AAOI 008 )1 A #EE1T AGAAIAGHIGAORATGTTOD A8 O EA AG »
xET 1T OOAT i Ao AT A EO OOAA AAOT OO All AOAAO 1T E #HEE
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including political, economic, cultural and security relations (Chen, 2017)In the foreign
aid context, mutual benefit is understood as a mix oftrade, investment and aid. Moreover,
in the South-South rhetoric, mutual benefit is portrayed as acounter-model to the OECD
DAC approach (Grimm, 2014) Here, the mutual benefit expresses a partnership among
equals (horizontal cooperation) and not the benevolent gifts of an altruistic donor to a
recipient country (vertical cooperation). Still, the question of how benefits are distributed
precisely between China and its partners is usually not specified when mutual benefit is
mentioned in Chinese policy documents. Besides, power relations between China and its
partners can be skewed and unbalanced, even when benefits are mutuéGrimm, 2014;
Hackenesch, 2013)

In development discourse, mutual benefit traditionally has not been seen as particularly
valent. DAC donors emphasise developing country benefits, such as poverty reduction or
access to better services. Yet, donor motivations for aid allcation decisions have always
beenunderpinned by a mix of interests(Hulme, 2016) and mostly dominated by political
and economic interests (Alesina & Dollar, 2000;Berthélemy, 2006) But national interests
of donors are often presented in direct contradiction to altruistic (also called benevolent
or humanitarian) donor motives. This notion is based on research that indicates aids less
likely to be effective when giving for strategic reasons as opposed to hag allocated for
developmental purposes(Dreher, Eichenauer, & Gehring, 2016ylinoiu & Reddy, 2010) In
AAAEOGET T h | OO0OAT AATAZEEO AT 1 OOAAEAQ@GndieEEAl O0C
official ODA definition highlight s that commercial interests and interests related to

poverty reduction should be separated.

In recent years there has been a strong trend towards a more open acknowledgement of

national interests in development discourse and practices of OECD DAC donors
(Gulrajani, 2017; Keijzer & Lundsgaarde, 2017; Mawdsley, 20143 a consequence, the
legitimacy of acknowledging mutual benefit is increasing. Some see this trendanostly as a
OOEEAZO EIT AEOAI OOOGA Aiii 61 EAAGEI ¢ OEA cCci Al O
A O A E A [Kdij2eO& Lundsgaarde, 2017, p. And not a fundamental change. Since the

financial crisis in 2009, however, national interests, such as security, political, and
economic interests, have taken a front seat in aid discourse. As part of a trend towards
OOAOQOIT 1 E(MAnOsiey, BMOrtap, Overton, Scheyvens, & Banks, 2016; Murray &

Overton, 2016) donors such asthe United Kingdom, Australia, New Zealand, Canadaand
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the Netherlands have strengthened the private sector and exporbrientation of their aid.

Another trend has been the increasein the numbers of refugees and migrants coming to

Europe, which triggered massive shifts in the allocation of aid budgets. In GerlAT U8 O AEA
budget, O E A-dehér tefugeeco® 06 EAOA ET AOAAOA h20EdtbdimosAAT OO Y DPAO
17 per centin 2015(Knoll & Sheriff, 2017)

One driver of the mutual interest trend is the rise of emerging economies,which are

challenging OEA OOAAEOQEI T Al 1 %#$ 11 AAWounis/R018)Ea4 8 4EA O" 2)
contributed to OECD donors reconsidering their approaches to aid. Collier(2016)even

statesthat a focus on mutual benefitin aid is ethical, arguing that the aid partnership will

be more genuine and stable than under a purely charitable approach. Previously Collier

AAOAOEAAA Ei x O7AOGAQIT AMMEA AdTTGIAA (2047 paBET AOA AEAG

terms of linking public investments with private enterprises.

For the Chinese side, the question ishow the interpretation of mutual benefit has changed

since the 1950s. First, policy ideas in China are often annowed in rather vague terms

from the top leadership and later interpreted and implemented by a large staff of civil

servants and experts in a process oDAEOAAOAA E [(ABYO 2006k shidgbskirig T 6

b1l OAT OEAl OPAAA & O AgpPpAOEI A1 OAOGEI 18 3AATTAh OEA
AEAT CA T OAO OEiIi A8 /T A AgAi XBEAN oE CE AREAMh AGHEAEOEHEAO 1C
OEOI OCE i Ol OEPI A OEEOG@IAXA 4 EAEA EEothediighalx EBIAGIAAO 1 £
more narrow meaning has expanded to all types of engagement between China and other

countries (Chen, 20178 ! 11T OEAO AgGAi 1 A EO OEAOAMOAIOROA AbhOoi
whereby China has softened its stance anébecome increasingly interventionist in the field

of peace and security(Grimm, 2014) A similar process of softening seems to be taking

place for the ideaof mutual benefit, whereby the distribution of benefits is slowly tilting

towards tEA DPAOOT AO AT O1 OOEAO8 Bdlt an® Rdad A TEIT BOER OE &EA # EE
(Johnston, 2019)for example, China is investing in many high-risk projects and regions,

where the immediate benefits might first fall to the partners.

A further indication of a shift in the interpretation of mutual benefit wasthe introduction

I £ OEA OAOI OAT I 1 01 EOU | £ Chiiede@AdArXi EOQADE £ O | AT EE
principle has quickly risen to become one of the mostinfluential ideas in Chinese foreign

policy. Yang Yiechi, a highranking foreign policy official, stated that: OA 1T Ax & O 1 £
international relations characterized by mutual respect, fairness, justice, and mutual

benefit is the basic path toward a communOU | £ OEAOAA £EOQ@M®A £ O EOI A
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world view of the Chinese leadership when tOPAAEO AAT 66 A OAT I 1 O
AAOOET Utds bebrieM ORT OEAAAAT A OEEAEO 1T £ #EET AOA
OET O1 AAROET ¢ 1T OO0 ET OAOT AGET T &hen, QA H)SuEtNthDEM ET EOE
AARAET AO AAAAOGAO 11 (Oappaiuld & Giurigxd) 201 65iAwhigh fatfoiab

interests, such as protecting the global climate, health and security regimes, are put in the

context of collective development challenges.

This analysis indicates that mutual benefit has the potential to be strategically used by
policy entrepreneurs to foster convergence around this idea. The idea is polysemic as it
covers multiple dimensions of Chinese foreign engagment, including foreign aid, and is
understood differently across China, other SouthSouth Cooperation providers,
developing countries, and OECD DAC donors. The valence of mutual benefit has further
shifted from generating a high-intensity negative reaction among OECD DAC donors
towards greater acceptance and endorsement. Next, mutual benefit has been legitimised
by China and OECD DAC donors across different policy documentsAs of yet though,
policy entrepreneurs have not used mutual benefit as a coalitio magnet to bring China,
other South-South Cooperation providers, developing countries and OECD DAC donors
together. Discussions on common principles for foreign aid remain fragmented across

different international platforms.
4.2. Developmenesults

The ideaof development results entails the performance of foreign aidbeing continuously

measured across multiple dimensions, including financial, economic, social and
environmental dimensions. Development results arefirmly embedded in the OECD DAC

approach to foreign aid and date back tothe 1960sx E AT O A E A(Babr® & FolhektO O 6
1985) were being implemented in increasingly formalised ways (e.g. through the
introduction of the project cycle and project analysis). Laterinthe 1980sOEA 61 Ax D OA
i AT ACAIT @Mingdde, Polidano, & Hulme, 1998) trend spread private-sector
management approaches with the intentof making aid more market- and performance-

orientated (Hood, 1991; Turner, Hulme, & McCourt, 2015)Today, OEA OOAOOI 0O AC/
firmly taken hold of many aspects of foreign aid (Eyben, Guijt, Roche, & Shutt, 2015¥or

instance as a principk for effective development cooperation, in the form of results

frameworks for the management of aid organisations (Holzapfel, 2016) results-based
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approaches fa disbursing aid funds (Janus & Klingebiel, 2014pand in the 2030 Agenda

with its 17 goals and 169 indicators. In China, the Ministry of Commerce (MOFCOM)

EOOOAA O- AT ACAT AT & - ROGRAIT AR T#4 | ®i ADRCIT0 Ol GBBAAOO6 EI
O2ACOI AGETTO 11 #EET A8O &1 ORHngIMORCEBM 201441 ACAT AT 66
outlining an evaluation system of Chinese aidIn 2018, the Chinese government set up the

China International Development Cooperation Agency to better manage its aid delivery

(Zhang, 2020; Zhou & Zhang, 2018)

The development results idea in foreign aid can be polysemic because theucial question

is: Whose results? Givera large number of aid stakeholders, such as donorghe donord O

public, recipient governmentOh OAAEDE AT O, tAete@dniizditedyigfintee@A | E A

and power imbalances across the various relationships between these stakelders. For

instance, the drivers of the results trend among OECD DAC countries are the interest to

measure the effects and the effectiveness of foreigaid on the one hand and the need to

be accountable and report to aid constituents, the public in donor and recipient countries.

In Chinese aid, too, the idea of development results can be polysemjcand results

encompass those in the recipient countries as well as the results for Chiné&Zhou, 2016)

AOI U T ATOETTO T £ OAOOI 66h OOAE AO 00OAI EAO :ET O ¢
1964(zZhou) which ET AT OA A ON,GrE Biffererd #oé @nbré&@aent documents on

#EET AOA &l OAECT AEA OE A §(CHinA st@eEGolincil @OIMA @& AT OEAT  OAC
win resultsd(China State Council, 2014)AT A O OA AKXi, 20RO O1 606

The idea of development results is typically seen as valent because achieving results is

appealing to most stakeholders of foreign aid.However, the seemingly value-neutral

results agenda among DAC donorsthough, can mask undelying political issues in

administering aid, which has led to a push backon the uncritical endorsement of the

results agenda(Eyben et al., 2015; Paul, 2085) $! # Al 11 OO0 AA Aksubs OAOOI 0O A
AEABIWIIChT TT U T OOAT T AOG AT A Ei PAAOO | EI POI OAI AT 60 EI
as results and aid evaluations are made public to foster accountability. Yet, results

frameworks that are used for reporting on foreign aid also include expendures on

administering aid, such as personnel costs for aid workersand DAC donors have openly

advocatedfor integrating self-interest-oriented metrics into ODA reporting.

Still, the idea of development results enjoys high legitimacy, both in the DAC andin the
Chinese context. The results agendaf DAC members and efforts to track the effectiveness

of foreign aid and inform constituents remain high on the policy agenda. In political and
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Al Oi Al OAOI 6h OI Al ACET igondf tbe fidedriddples dthefPar® OA OO
Declaration on Aid Effectiveness(OECD, 2005/2008) In South-South cooperation, which

includes Chinese foreign aid, the Nairobi Outcome Dbcument from 2009 mentions that

OEA OEIi bA Sbuthico@pemtio®sbdld be assessed with a view to improving, as
appropriate, its quality in aresults-1 OE AT O A A (UNGA 4009 (po64)

A potential convergence around development results could for instance, occur on a
technical level of monitoring and evaluating foreign aid. Although the Sustainable
Development Goals SDG9 provide a potential guiding framework for reporting on
development results, DAC donors aim to provide more nuanced informationconcerning
results by diff erentiating results data in two main ways. First, they want to distinguish
between three tiers: development results in the form of outcomes or impacts onthe
national and global levels, development cooperation results attributable to donors, and
performance information on the organisations providing aid (OECD, 2017; Zwart, 2017)
Second, DAC donors want to report disaggregated results informatn according to
different purposes: accountability to constituents, communication for public relations,
strategic direction, and learning for improving effectiveness. Nevertheless, these
discussions are ongoing,and reporting aid results according to the Gs remains a

challenge (Zwart, 2017)

China, so far, has not participated in international fora for discussing results or evaluation

as a donor country. As a donor,China offers little transparency regarding self-reported
information on foreign aid, and information is not disaggregated on a country or project

basis. In past years though, China has made significant moves towards a more systematic

and open approach to reporting development results. First, the publicationof white papers

has provided more information , and now, DA OO O | A& # Hofidark §yStematicdlly D1 O
monitored and evaluated using developmental criteria (Zhou, 2016) Second, Chinese
researchers are involed in numerous projects documenting the effecs of aggregate
Chinese aid andaid projects, with an increasing level of support from the Chinese
government (Vazquez et al.,, 2016) Lastly, China has presented a detailed plan for
implementing the SDGs and reported on progresstowards achieving the SDGs stating
OEAO O#EET A EAO POAOOAA AEAAA xEOE EI OAOT AO
Initiative , implemented a series of major resultoriented measures for international

cooperation and stepped up assistance to other developing countries, particularly the
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LDCs, making important contributions to regional and global implementation of the 2030
I CAT €Wra MOFA, 2017, p. 73)

This analysis indicates thatthe development results idea (similar to mutual benefit) has
the potential to be strategically used by policy entrepreneurs to foster convergence. The
idea is polysemig as it covers multiple dimensions and is understood differenty across the
various stakeholders. The valence of development results tsatraditionally been positive
and results reporting triggers high-intensity reactions. Next, development results have
been legitimised by OECD DAC donors and China across different policy documents. Yet,
policy entrepreneurs have not used development resuk so far as a coalition magnet to
bring China, other South-South Cooperation providers, developing countries and OECD

DAC donors together.
4.3. 2030 Agenda

The 2030 Agenda for Sustainable Development was agreedthie 2015 UN 8mmit in New
York and lays out anormative vision for global sustainable development(UNGA, 2015) It
includes 17 goals across many differentdevelopment dimensions and was carefully
negotiated over several years and deliberated among all UN Member States and other
stakeholders. Thus, the 2030 Agenda can be seen as a highly valent and polysemic idea. It
is valent because it is universally endosed across the World and aspires to promote
human development while safeguarding the planet. The idea of the 2030 Agenda is
polysemic because no country is mandated to adopt each goal, but rather free to prioritise
and implement certain parts of the agenda Likewise, different actors are permitted to

apply their own understandings of how the agenda should be achieved.

The legitimacy of the 2030 Agenda idea is unrivalledn development cooperation because
it has beenagreed by the UN, which has universal menbership and is widely regarded as
the most legitimate international organisation. Initially, the negotiation positions of China
and OECD DAC countries seemed to be quite far apart. In particular, there waghe
historical persistence of a North-South divide in the UN, often pinning OECD countries
against the G77 and China, leading to gridlock across many areas of international
cooperation (Fues & Ye, 2014; Hale, Held, & Young, 201Bjespite the adversarial starting
position, there has been a high degree of convergencén positions between OECD
countries and China, who have embraced the 2030 Agenda as a guiding framverk for

their development contributions, global policy discussions and domestic policynaking.
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China has actively engaged in the 2030 Agenda deliberations as a méer of the Open

Working Group - the official negotiation platform - and by publishing a position paper on

the agenda (Fues & Ye, 2014)Since 2015 China has introduced aational Plan on
Implementation of the 2030 Agenda for Sustainable Development(China MOFA, 2016)

AT A POAI EOEAA A 000I COAOO 2ADPI OO iSustandoli Al AT
$ AOAIT T B(Chink KIGFA, 2017) OECD countries have similarly embraced the 2030

Agenda in their foreign and domestic policies,even ifto varying degrees(OECD, 2016)

The vital potential area &1 O AT T OAOCAT AA EO OEA 11 O0EIT 1T &
development goals do not just apply to developing countries and support to developing
countries, but that all countries, including OECD countries, need to apply the goals to

their domestic development. Next, the 2030 Agendahas contributed to wards joining the

Di 1T EAU Aiii1 061 EGEAO AO1 01 A Othdlivp Eomuvkiied AAOA
AOT OT A OEODI Al astiephid bbehdepgaiat@dwiithin the UN and bureaucratic
structures internationally (Bexell & Jénsson, 2017Another area of strong convergence has

been the combination of goals, instruments and the review framework in the 2030
Agenda, expressed in the Addis Ababa Action Agenda on financing for development, the
SDGs,and the follow-up and review mechanism. Finally, China and OECD countries have

jointly embraced the 2030 Agenda across various internabnal fora, such as the G20

(Dongxiao, Esteves, Martinez, & Scholz, 2017; Li & Zhou, 2016)

In terms of challenges and nuanced divergencgthe issues of responsbility and burden

sharing stand out (Bexell & Jénsson, 2017These discussions can be summarised under

OEA 1T AAAT 1T &£ OATIT 1111 106G EAEAERDA T} GE BRAYS hO AGEE
1992 Rio Declaration on Environment and Development. The CBDR principle, however,

has been slow to change into an updated understanding of differentiated forms of
responsibilities (Dongxiao et al., 2017)More recently, emerging economiessuch asChina

have started applying the Intended Nationally Determined Contributions (INDC)

principle, introduced in the context of the Paris Agreement, to the 2030 Agenda. Based on
OOAEAAA OAT (RtevaO & | Radw, 2016) China proclaims seltdetermined
contributions for achieving the 2030 Agenda ina bottom-up way. But critically, China still

OEAxO EOOAI £ AO OOEA xI1 O[CAIB 0012 Ghid&MAFrd, 208 OAT T
AT A A OOAODPITAIOGAH A 1D 11 RN KEDIFRD ZDWU79China, therefore, holds
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two potentially conflicting identities, being a developing country and a main global

economic power at the same time.

Compared to mutual benefit and development results, the 2030 Agenda is the highest
potential of becoming a coalition magnet idea, given its polysemic character and strong
positive valence.Moreover, the 2030 Agenda has unmatched global legitimacy aa new
sustainable development paradigm that haseen universally endorsed by all UN Member
States. Despite these favourable conditions, policy entrepreneurs again struggled in using
the 2030 Agenda to foster greater convergence between OECD countries and China,

especiallyregarding the burden-sharing discussion.

5 Contextualising mutual benefit, development results and the 2030 Agenda in a changing

global development landscape

Based on the comparison of thehree ideas it can beconcluded that each idea has a strong
potential to become a coalition magnetidea, as each idea is polysemic, valent and has been
legitimised through various policy documents from OECD countries as well as from China.
However, none of the ideas has been strategically used by policy entrepreneurs to foster
convergence and consensudetween OECD countries and China. As a next stepthe
findings are contextualisedin the current landscape of global development discussionsin
particular, the analysis explores the challenges that prevent policy entrepreneurs from
fostering convergencegenerally as well as individually for each of the three ideas. Based
on this analysis, we explore tentative steps that policy entrepreneurs could take to foster

convergence for each of the three coalition magnet ideas.

In terms of challenges that preventconvergence around coalition magnet ideas, one key
global trend has been the rise of identity -based populist and nationalist political

movements in OECD countries(Luce, 2017; Schmidt, 2018s well as in China(Johnston,

O1T AOGEI 1 A1l EOO6 APPAAIT OF AEOEUAT Oh AT A OAEAAOD

tensions generated by a increasingly globalized worlda Cosmopolitan ideason greater
multilateral cooperation, such as mutual benefit, development results and the 2030
Agenda, are therefore facing a generally unfavourable policy environment and are likely
to encounter strong political opposition. Policy entrepreneurs, therefore, need to use their
political power and rhetorical skills in politically smart ways (Béland & Cox, 2016)o bridge

the divide between nationalistic populism and cosmopolitan ideas of multilateralism.
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Based on the discursive institutionalism theory, this gap in multilateralism is closely
linked to the divide between what Schmidt (2008) calls the coordinative and the

communicative spheres of discourse. In thecoordinative sphere, experts conduct policy
discussions among themselves, whereas the communicative sphere involves the general
public (Schmidt, 2008).° Each sphere regires distinctive discursive strategies (speaker,
message, audience}o being successful in terms of achieving political changgSchmidt,

2011)Onecritical problem, however, has been that experts in the coatlinative sphere have
not sufficiently interacted with those in the communicative sphere, while the
communicative sphere has been subject to theincreasing influence of technology and

technological disruption (Schmidt, 2017) As a result, public statements and practical
policies keep diverging, as politicians make policy announcements that their

administrations cannot deliver.

The main strategy for countering this trend is to find ways of coupling the coordinative
and communicative spheres of discoursePolicy entrepreneurs need to disseminate their
ideas across the coordinative policy sphere and the communicative politics dpere, with
tailored strategies. Then they might be ableto create new policy coalitions in national and
international settings that cut across political cleavagesThis section exploresthe concept
of coupling the coordinative and communicative spheres ofdiscourse by applying it to
OECD countries and China for each of the three potential coalition magnet ideas.
Therefore, the specific challenges to greater convergence for each ideae reflected on,
before the analysis proceeds tosketch ways of bridging these challengesby coupling

coordinative and communicative spheres ofdiscourse.

For the potential coalition magnet idea of mutual benefit , there are two main obstacles
that prevent greater convergence. First, the strong emphasis othe commercial interests

of OECD DAC donors and China risks ceopting a developmental agenda for private gains.
Already, researcherswarn that the primary beneficiaries of mutual benefit-oriented aid in

OECD DAC countries are business elites and consultant®Mawdsley et al., 2016)Second,
power relations in development cooperation are still primarily skewed toward the aid
provider, and the agercy and voice of recipientsare under threat. Previous efforts of OECD

DAC donors to seltdiscipline, for example, through the Paris Declaration on Aid

9 Similarly, Kingdon (1984)speaks about policy entrepreneurs being able to couple three streangs problem,
policy and political z through advocacy and brokerage duing windows of opportunity.
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Effectiveness, have failed and lost their political support. An attempt by OECD DAC
donors to extend the ODA definition towards total official support for sustainable
development in a non-inclusive and intransparent process was perceived as an attempt to

shirk existing donor commitments (Besharati, 2017)

Gaing forward, policy entrepreneurs face the challenge of fostering a morenuanced and
transparent dialogue on the balance ofmutual benefits , where the main problem is not
the existence of national interests but their concealment. Keijzer and Lundsgaard€2017)
propose extendng the monitoring and evaluation toolbox of ODA to b etter track benefits
outside of the recipient country. Such a step would impove transparency and allow for
more honest discourse Chinese foreign aid already systematically monitors mutual
benefits in select projects,even if these evaluations have notyet been published (Zhou,
2016) Hence, China should move towards a more transparent discussion of how benefits
are distributed in its cooperation, for instance by making internal tendering processes
more transparent and open for competition. Although the transparent evaluation of
mutual benefit is a long-term objective for policy entrepreneurs, a more immediate step
could be a discusion on global public goods and enlightened seHinterest. Using the
coalition magnet idea of mutual benefit in this way could foster greater convergence
between OECD DAC donors and China and help to couplethe coordinative and

communicate spheres ofdiscourse between the international and national levels.

For the potential coalition magnet idea of development results, the main challenge is
that OECD DAC donors and China are falling behind on established metrics of aid
effectiveness. For example, in ODAthe share of country programmable aid°and aid to
Least Developed Countries (LDCs}'declined in recent years. A 2016 survey of 81
developing countries showed that only about half of all aid was spent through country
systems(OECD/UNDP, 2016) These trendscome at the expense of recipient countries. In
the same way, developing countrieghat partner with China continue to have little insight
and influence on the details of Chinese aid allocation and results reporting.Although

China remains actively engaged with other providers of South-South Coopeation to

10 Country programmable aid tracks the proportion of bilateral aid over which recipients have or could have
significant say. 21 out 30 DAC member countries reduced their volume of country programmable aid
between 2010 and 201®ECD, 2017)

11 Since 2011 bilaral ODA flows to LDCs have fallen 2015. 19 out of 30 DAC members provided less ODA to
LDCs in 2015 than in 2010.
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jointly develop their reporting standards for development results this process has been

slow.

Going forward, the SDGs provide sufficient room for policy entrepreneurs to fosterthe

convergence of DAC domrs China in terms of reporting development results and
harmonising monitoring and evaluation approaches. DAC donors have to achieve greater
coherence and transparency in differentiating tiers of results (development results,
development cooperation results and performance) as well as purposes of results reporting
(accountability, communication, direction and learning) while upholding established aid
effectiveness standards. China could increase its engagement for further defining South

South Coopeation principles and standards while continuing its move towards more
transparent and disaggregated reporting on its foreign aid. Moving into these directions

again would be a way for OECD donors and China tdetter bridge the growing divide

between the coordinative and communicative spheres of discoursedomestically as well

as internationally. Yanguas(2018)suggess that theOA EO A T AAA A O A TA
(Lumsdaine, 1993)El O AEA OEAO EO AAOAM EIQI 60 EOEOA IO EET,

understanding and acknowledgement of the politics of aid.

For the potential coalition magnet idea of the 2030 Agenda, there is already a broad
corridor of convergence. Yet, policy entrepreneurs face the challenge of working across
global, regional, and national levels in coordinated ways, constantly reframing the idea of
the 2030 Agenda according to these contexts and in ways that enable engagement and
awareness among the broader public. This challenge of cultivating collective aabn across
multiple sectors and scales is interconnected with the challenges of making difficult trade
offs across SDG goals and findings ways to hold societal actors accountable for their
influence on the SDGs(Bowen et al., 2017)On top of addressing these interconnected
governance challenges, policy entrepreneurs are confronted to link the coordinative
sphere of discourse of policy construction with the communicative sphee of discourse of

deliberation, contestation, and legitimisation (Schmidt, 2017)

There are many cases where policy enéipreneurs can use the coalition magnet idea of the
2030 Agenda to achieve political change andto £ OOAO | 01 OEI AOAOAIT AT
SDG report already stateshat O# EET A EAO OOOAT COEAT AA AATTTI

coordination with major economies including the US, the EU, the UK, France, Germany,
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India, Japan and Russia with a view to facilitating steady growth of the world economy and

Ei DOT OET ¢ OEA AAOAT T PI AT O A1 OFECHnk MBFA,Q01ZET O AAOAIT T E
p. 76). These effortscould AA OOOAT COEAT AA ET T-IEA ROTMENOES OOAAEDOIT /
2017; Pisano & Berger, 201@)learning process among equals. To achieve this goal, policy

entrepreneurs have to buildupon outreach activities started during the SDG negotiations,

and mobilise support around a continued global public conversation on the 2030 Agenda.

Overall, the analysis hasshown that each ideazmutual benefit, development results, and
2030 Agende faces slightly different challenges in terms of couplingthe coordinative and
communicative spheres ofdiscourse in addition to the increasing level of divergence
between national-level politics and multilateralism. Nevertheless it was also
demonstrated that each idea is already well anchored on the global and national levs]
and if they are used strategically by policy entrepreneurs,they could link international
norms to domestic processes of political and social change. Policy entrepreneurs, whether
they are political leaders or social activists, need to be grounded in a deep understanding
of the domestic context of each country, where they want to achieve political outcomegdy

coupling the coordinative and the communicative spheres ofdiscourse.

6 Conclusion

This paper hasshown that the concept of coalition magnet ideas is a useful frameworkor
analysing the challenges of international development cooperation, particularly the
positions of the OECD donors and China that are seemingly at oddsThe framework was
applied to three ideas zmutual benefit, development results and the 2030 Agendaz and
the paper has analysed how each idea could be strategically employed by policy
entrepreneurs to foster convergence and political change. Furthemore, the paper briefly
outlined how policy entrepreneurs can be politically smart in fostering convergence n the
current global context of development cooperation, linking the domestic and global levels

of policymaking.

Based onthe assessment of he three coalition magnet ideas,the following conclusion
about the role of ideas in fostering convergence among dierging policy preferencesare
drawn. First, coalition magnet ideas have the potential to bring DAC members and China
together around policy prescriptions that fall into a broad corridor of national and
international epistemic communities around respective coalition magnet ideas. For

mutual benefit, the analysishighlighted global public goods, for development results, it
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stressed nuanced results rporting and for the 2030 Agenda, reciprocal learning was
discussed Second,the paper sketched how coalition magnet ideas can be effective tools
for achieving policy change, even in a global environment that is characterised by
nationalist tendencies. The key for policy entrepreneurs is to couple pdky and

communicative discoursethrough individually targeted pol icy messages.

Finally, the paper is only a first general application of the concept of coalition magnet
ideas to development cooperation inOECD DAC countries and China.lIt has not focused
I'T AT U AEOAOOOarnudKlidydbfeldPaulo, 2015 Aid & Wang, 2016pr
instance, which see development cooperation in a larger context of raltilateral
engagementacrosspolicy areas and communities, such as private sector actors or trade
and investment relations. Hence, further research onmapping coalition magnets across

different policy areas and forms of international cooperation could bethe next step.

Second, the analysis hasnot unpacked the detailed processes of how ideas become
coalition magnets ideas at the domestic and internatianal levels, beyond the stage of
agendasetting towards implementing policies that lead to actual political change. In
particular, it would be pertinent to analyse to what extent policy entrepreneurs from
OECD countries and China are able to couple the commnicative and coordinative
spheres of discourse across domestic and international audiences and epistemic
communities. Thus, causal process tracing(Bennett & Checkel, 2014; Jacobs, 2018
coalition magnet ideas on the domestic level could be a way to deepethe understanding
of how some ideas become influential, while others do not. Third,the examples primarily
focused on governmental actors driving political change from the top. Additional research
should, therefore, also consider nongovernmental actors and so¢al mobilisation around

coalition magnet ideas.
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PAPER 3:RESULTS OR ADAPTANIO0INVESTIGATING ORES OF
CHANGE IN THE WORBA NK O S PROGHRESWTS HND RHE R
RWANDAN AGRICULTERETOR

Abstract

This paper analyses through which mechanism results-based principalagent
relationships or problem-driven BOT AAOOAOG 1T £ EOAOAOEOA AAADPO
Program for Results in the agriculture sector in Rwanda has led to increased agricultural
productivity. The paper combines causal process tracing and contribution analysis to
investigate two underlying theories of change of the Program for Results, results and
adaption, regarding their influence on shaping key relationships between the donors,
governmental and non-governmental stakeholders in Rwanda.The analysis demonstrates
that the World Bank programme leads to intended results because it reinforces the
Cl OAOT I AT 660 1T x1 -bAsAd niateddmEnDsystemidoderéd,ith® énalysis
also points to instanceswhere autonomy enabled adaptations that only became possible
after implementation had started. Finally, the findings are related to the broader political
context, which underlines that development outcomes in Rwanda are fundamentally
determined by the political economy of policymaking, which is not adequately reflected

in results-based interventions.
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1 Introduction

The effective use of foreign aid will be an integral part of achieving the 2030 Agenda for
sustainable development in lowincome countries. Two main schools of thought that

seemingly contradict each other have shapedecent debates orhow to best use aid funds.

/T OEA TTA EAT Ah OEA OO0OAOOI G@urafaq RO1A Hdzapiel, AAOAIT T DI

2016; Khagram, Thomas, Lucero, & Mathes, 2008emandsto document the effects of aid

in measurable, predictable and accountable ways. On the other hand, aid practitioners

AT A OAOAAOAEAOO EAOA POOEAA AAAE ACAET OO0 OEEO OOA

that is based on a deeper understanding of local contexts in developing countries and more
flexible forms of development interventions?(Andrews, 2013; Ramalingam, 2013; Wild,
Booth, Cummings, Foresti, & Wales, 2015)Resultsbased approaches promise both by
combining the potentially contradictive results agenda with local adaptation: they aim to
deliver more transparent effective use of aid, while also allowing for more flexibility
(Perakis & Savedoff, 2015)

Resultsbased approaches represent an innovation in providing aid, as they shifthe aid
provision away from ex-ante financing of different inputs (e.g. school books, school
building, teacher training) towards exante financing for verifiable results (e.g.
improvements in education) (O'Brien & Kanbur, 2014) There is no commonly accepted
definition of results -based approachesDifferent types of results-based approaches sst,
with distinct labels, such as Cash on Delivery Aid (Centre for Global Development)
(Birdsall, Savedoff, Mahgoub, & Vyborny, 2010Payment by Results (UK Departmen for
International Development) and Program for Results (World Bank). In recent years,
results-based approaches have become increasingly popular. The World Bank has the
most extensive portfolio of results-based aid programmes, which are resultdhased
approaches where the funder is a multilateral organisation (or another governmental

organisation), and the recipient is a government(Janus & Klingebiel, 2014)

Resultsbased aid is still a relativelyrecent trend in development cooperation and research
on this aid modality is still limited. Severalcase studies on pilot programmes existand
first attempts of collecting more systematic evidence on the effects of the modality have

started (World Bank, 2016a) Existing evidence is mixed regarding the potential of results

24gAR OAOI OAAOAI T PI AT O ET OAOOAT OEiI 16 EO OOAA OI AAOAOEAA
difference in outcomes and impads of interest and covers policies, programmes and projects, often
financed partly (or wholly) by foreign aid.
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based approaches to deliver better development outcomegClist, 2016, 2018)Critical
studies highlight the downsides of an excesise focus on results(Eyben, Guijt, Roche, &
Shutt, 2015)he oversimplified incentive model of results-based approachegPaul, 2015pr
harmful effects resultsbased approaches centralising power, in articular for NGOs
(Chambers, 2017)Some positive findings come from the health sector(Lannes, Meessen,
Soucat, & Basinga, 2016)ndicating greater efficiency and effectiveness through results
based approaches. In addition, performancebased payments to governments can

motivate them to protect and restore forests(Angelsen, 2017; Busch, 2018)

The specific resultsbased approach by the World Bank, the Program for Results (PforR),
was introduced in 2012 and since then hasxpanded rapidly. The share PforR financing
within the World Ban k grew from two per cent of annual new commitments to over 15er
cent in 2018(World Bank, 2019b) As of 2019the World Bank has funded 108operations
for USD 30.25billion across all continents (World Bank, 2019a) First assessments of
specific PforR operations indicate heterogeneity(Gelb, Diofasi, & Postel, 2016)with some
studies stressing its potential for adaptation (Andrews, McNaught, & Samiji, 2018; Bridges
& Woolcock, 2019)and others focusing on the results orientation (Janus, 2014; Janus &
Klingebiel, 2014) and similarities to other modalities like project support or budget

support (Holzapfel & Janus, 2015)

To date, there exists little empirical analysis on the causal mechanisms through which the
modality is intended to work, particularly concerning the results and adaptation pathways.
Given the importance of these two different cawsal mechanisms- results and adaptation-
for the current discourse and practice of development cooperation, it is pertinent to
investigate whether theseoccur in practice. The research question therefore isThrough
which causal mechanism do results -based approaches contribute to improved

development outcomes?

This paper addresses the question by applying theorybased evaluation in the form of
contribution analysis combined with causal process tracing, in order to empirically assess
the causal pathways of how results-based approaches contribute to development
outcomes. More specifically the paperdrawsi T A AAOA OOOAU 1T £ OEA
for Results in the Agricultural Sector in Rwanda. This research is relevant to several
academic strands in theliterature. First, the research contributes to the study of different

aid modalities, in this case results-based aidin contemporary development cooperation.
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Second, the research is relevant to the academic discussions on development
management, in particular, the themes of resuts orientation and adaptation. Third, this
paper applies causal process tracing to identify causal mechanisms in the implementation

of development interventions, thereby contributing to methodological debates .

2 Methodologwnd caseselection

The methodological approach draws broadly on the qualitative literature on impact
evaluation, theory-based evaluations and causal process tracing. In particular, a
combination of theory-based evaluation in the form of contribution analysis and @usal
process tracing(Beach & Pedersen, 2013; Bennett & Checkel, 2014; George & Bennett, 2005)
is applied to study how the aid modality of results-based aid contributes to development

outcomes within a single case study.

The combination of theory-based evaluation and causal process tracing has been used in
a few cases to study development interventions, including general budget gpport
(Schmitt & Beach, 2015)genderresponsive budgeting(Bamanyaki & Holvoet, 2016)or a
hypothetical girls education intervention (Befani & Mayne, 2014) This paper broadly
draws on these studies in developing a distinct combinaton of theory-based evaluation
and causal process tracing. However, thisinalysisis not an impact evaluation, but rather

a theory-testing application of process tracing that contributes to the theoretical debate
on development management and assesses codfince about the impact(Befani & Mayne,
2014)

The analysis follows case selection guidelines by Beach and Pedersgtd12)for theory-
based process tracing of how a given condition X cotmibutes to producing an outcome Y
through a causal mechanism. The causal mechanism is treated as a middrange theory
that can be operationalised based on the literature. Process tracing is typically carried out
for one causal mechanism only, and all otler causal factors are considered to be external.
In this particular case, though, there is an added value of splitting the causal mechanism
into two nested parts, as the research interest lies in investigating two specific causal
pathways in comparison to each otherz namely the results and adaptation mechanisms.
Both causal relations are not rival theories that are mutually exclusive since resultbased
approaches have been designed to incorporate both causal pathways simultaneously.

Potentially, both nested components might even form one causal mechanism. However,
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testing for each component explicitly in this nested causal process tracing design allows

for assessing the relative strenth of each causal relationship.

Rwanda is selected because it can be uddO O OT T A A O  A(Yir) 2008F forEhdwA |

the ideas of results ad adaptation influence development cooperation. 2 x AT AA3 O

combination of strong national ownership and high aid dependence make it a critical case
for studying how processes of donotrecipient interaction affect policymaking and
development outcomes (Hasselskog, Mugume, Ndushabandi, & Schierenbeck, 2017)
Further, Rwanda has feen calledA OAT T | O(Déesragizts & iSvgedlund, R18)and is

one of the leading developing countries for implementing results-based approaches.

Existing literature on results-based approaches indicates that they have contributed to
development outcomes in Rwanda(Klingebiel, Gonsior, Jakobs, & Nikitka, 2016; Lannes et
al., 2016) Still, it remains unclear which causal mechamsms are responsible. Moreover,
literature shows that the main condition for results-based approaches is an able
government with the ability to steer policy processes(Janus & Klingebiel, 2014)Swh a
requirement can serveas acondition for classifying how likely a given case is according to
Beach and Pedersef2012) Hence, Rwandacan further be classified as a most likelcritical

case for resultsbased approaches to contribute to development outcomes.

As a specificinA OOAT OET T h OEA 71 01 A "ATES8O 001 COAI
is analysed, since the World Bank is the largest funder of resultbased approaches in
globally, and the agriculture sector features thelargest results-based operation by the
Bank in Rwanda. The agricultural sector and rural development, in particular, are crucial

for the development pathways in most subSaharan African countries. In Rwanda,
agriculture has been a signifcant source of economic growth and income, accounting for
more than 30 per cent of gross domestic product and close to 70 per cent of employment
(World Bank & Government of Rwanda, 2019, p. 221)he Rwandan government strongly
influences the agriculture sector in Rwanda through various reform pans and policy

initiatives, often partly or fully funded by international donors. The crucial government

A A (

A
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first drafted in 2004 and currently in its fourth phase.

13 Plan Stratégique pour la Transformation AgricolgStrategic Plan for Agriculture Transformation).
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The data required for undertaking process tracing ispartly based on documentary research
from a wide range of sources. In addition, interview data is used to supplement the
contribution analysis and process tracing. One hundred and ten semi-structured
interviews were conducted from September until November 2016 in Rwanda on
development cooperation with key stakeholders, including government and donor
officials, members of civil society, agricultural businesses, researchers and farmers
(Annex). Interviews were hdd across all four agreecological zones of Rwanda andvith

representatives fromcentral and local government institutions.

3 Theoreticaframework

The theoretical framework (Figure: 3) includes a generic theory of change model (middle
column) and two nested causal mechanismsThe theory of change is an analytical tool
that posits how a given development intervention is expected to bring about intended
changes. It is based on a generative understanding of causality that lays out steps that
occur betweenplanned activities (inputs) and subsequent observed changes, where each
link between the steps is underpinned by assumptions and associated riskéBefani &
Mayne, 204).

For any development intervention, including results-based approaches, certain activities
are funded, which create outputs of the intervention that reach beneficiaries or target

groups and ultimately can lead to potential changes in weltbeing. For the specific World

Bank programme in Rwanda,the programme document states thatthe overarching

I AEAAOGEOGA EO O1I 001 OOAT OA&I Of 2 xbAseddthla
knowledge-based sector and accelerate agriculture growth to increase rural incomeand

OAAOAA pNodiBanG 1GL4)

For the result* mechanism, it is theorised that a principal-agent relationship exists
between the funder (principal), who cannot observe the efforts of the partner country
government (agent), and therefore draws up a contract to incentivise performance. The
that determine the payments for therecipient, once the agreed results have been achieved.

According to the main policy document describing the underlying logic of PforR, the DLIs

14 Results are defined as the output, outcane or impact (intended or unintended, positive and/or negative)
of a development intervention (OECD, 2002)
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Figure 3: Theoret ical f ramework for the World Bank PfoR in Rwanda
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This agreement is made at the highest Rwandan central government level together with

OEA 7101 A "ATE8 /TAA A AITiii1T1T OOAOGOI OO EOAI
government, in particular districts, and non-governmental actors, such as private
companies, civil society groups and ultimately farmers, are then trained and incentivised

to deliver the agreed results. A separate verification mechanismnmanaged jointly by the

World Bank and the Rwandan central governmant, then ensures that the principals can

observe the performance of the agents. For thisdgframe-type causal mechanism,each

step of the causal chainis traced, differentiated by the actors involved and their
relationships (Rwandan government, districts, farmers and donors), to assess if and how

programme activities contribute to development outcomes (here: improvements in
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agricultural productivity). With the results mechanism serving as a lead theory, it is
expected that principal-agent relationships arethe primary contributing mechanism that

leads to Rwanda achieving development outcomes.

For the adaptation mechanism, it is theorised that development interventions should be

not be based on best practices but rather follow a probleradriven approach that can be
AAOAOEAAA AO (Addieivd PDAAcEBiIdyitoAtds theory, an initial problem

analysis of ideas across all areas is followed by cycles of constant reflection exercises
(questioning assumptions, drawing lessons and making adjustment) with various poiis

of deconstruction and inflexion, ultimately leading to the achievement of an aspiraional

goal (Andrews, Pritchett, & Woolcock, 2013) The underlying rationale is that development

ET OAOOAT OETT O AOA COHHirdchmanh 19675 medning that their EAT Ad
outcome is unforeseeable. Moreover, plannersypically overestimate potential problems

and underestimate the problem-solving capabilities of implementers. Honig (2018)

OAAT I T ATAO O. AGECAOGETT AU *OAci AT 6oh Al BT xAOET ¢ .
decisions about aid interventions. For the analysis,degrees of autonomyare taken as a

proxy for adaptation, becau® greater autonomy in aid interventionsis linked to better use

of soft information and tacit knowledge, as well as greater flexibility to react to changing

circumstances(Honig, 2019)

30AE OEETEET ¢ EO 110 Agbl EAEOI U OAmEI AAOGAA ET OEA
guidelines, nor does it feaure strongly in Rwandan policymaking. However, even the

0 02 COEAAT ETAO OAPAAOGAAI UATGD ORADOE EA AOEI A DE A EE
AAAOOOAR xEEAE EO O OOOAI & O 71 01 A "ATE £ET AT AEI]
specific provisions for restructuring programmes AOOET ¢ Ei Bl Al AT OAQEI 1T ¢ O) £h
program implementation support, the Bank identifies significant changes in the program

AEOAQOI OOAT AAO 1T O OEOEOh 10 AEATCAO ET OEA AT OO x
financing arrangements may need to be modified to make the original program objectives

and the results framework more realistic, or to increase the development impact of the

program (World Bank, 20118 6 " AET h " | (2Q& p. A)fukher 7alfle Ahat the

0& 02 ET O0000I AT OporthrimOtb Suppbid untyEdwned ®forms that

AAEEAOA OAOGOI 6Oh xEOET OO AEAOAOETI ¢ OEA | AAT 068

On the far left of the figure, there are other external influences unrelated to the
intervention and unanticipated results not included in the theory of change that could

contribute to the achievement of intended results, positive and/or negative. In this regard,
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the politics of aid are one key determining factor that is often overlooked in aid research
(Carothers & De Gramont, 2013; WHfield, 2008). In particular, the analysischecks for
alternative explanations for Rwanda achieving development outcomes in the agriculture
PforR, other than through the results or adaptation mechanism, based on the political
economy of donor organisations (Yanguas, 2018and aid modalities, as well aghe political

economy literature on Rwanda.

Different variants of political economy analysis have been applied to study Rwandan

politics (Booth & Golooba-Mutebi, 2012; Chemouni, 2016; Verwimp, 2003)ncluding in

the agricultural sector (Ansoms, 208; Booth & GoloobaMutebi, 2014; Harrison, 2016;

Huggins, 2014; Newbury & Newbury, 2000)Broadly these theories study how contending

groups, in particular, the ruling elites, hold and exercise power over time. A recently
prominent political economy approach has been the political settlements theory(Di John

& Putzel, 2009; Khan, 201Q)which authors (Golooba-Mutebi, 2013; Williams, 2017)se to

Al AGOEAEAU 2xAT AA AO A OATTETAT O AAOGAITIT PI AT C
characterised by concentrated topdown control and technocratic effectiveness that

1 ACEOCEI EOAO OEA DPAOOUGS O ngpakyssthe RwadEnPatdoicOA 1
Front (RPF), and the leader is President Paul Kagame. Fahe analysis,the paper draws

on this literature to examine the influence of political elites towards key stakeholder of

the PforR, including smallholder farmers, who constitute the majority of the population.

4 Resultsbased aid in Rwandeh&World Bank Program for Resultgimculture

Agriculture, as a sector, is well suited to demonstrate the efforts of development agencies

towards improving the livelihood of th e rural poor. Between 70 and 80per cent of the

population in Rwanda are working in the agriculture sector, while coffee, tea and minerals

have accounted for over 9(percenti £ 2 x AT AA8 O A@bT OO {BeElia® 1 T OO0
Goodfellow, 20168 ! O DAOO T £ 2xAT AAGO O-OAhOBDY, | £ A,
the government aims to transform its society from a subsistence agriculture ecoomy to a
knowledge-based society, expanding industry and services. Rwanda, along with other

African countries, therefore embarked on an agricultural modernisation strategy following

A O OAAT 2 AdOI(Cidrd Brisdms, &iMuriok,12016; Clay & King, 2019; Diao,

Headey, & Johnson, 2008)with the hope of replicating success stories of other developing

countries from Asia and Latin America.
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started in 2007 when the Rwandan government began to strategically integrate and
upgrade agricultural value chains by increasing smallholder participation in productive
agriculture and by improving the overall quantity and quality of agricultural production
(Harrison, 2016) The guiding policy frameworks for achieving the objective of increased
agricultural productivity has been the Crop Intensification Programme (CIP 2007), along
with the overarching Programme for the Strategic Transformationof Agriculture (PSTA).
Key elements of these policies included the creation of four regional agricultural zones,
selection of priority crops, land-use consolidation, increased use of chemical fertisers,
improved seed technology and better agricultural etension services. Also, several
government agencies have been created to suppothe implementation of these policies,
such as the Rwanda Cooperativé\gency, the Rwanda AgricultureBoard or the National

Agricultural Export Board.

Policy implementation in Rwanda has been politicsed but not driven by short-term
consideration, as the ruling party has a stable position of power and settles political

conflicts within the political system (Booth & Golooba-Mutebi, 2014) As a consequence,

ACOEAOI

bi il EAU AT AOI AT 66 AT A Pl AT O AOA OAEAT OAOET 001 U ¢/
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178) Further, Rwanda has a domestic resultbased approach calledmihigo, a system of
performance contracts signed atdifferent levels of the public administration system, from
the local to the national level, with specific targets and verification measureqHasselskog,
2016; Klingebiel et al.,, 2016; World Bank, 2018aHence, the government takes a
substantive role in driving national policies, including through exerting pressures for

achieving developmental performance(Hasselskog, 2018)

Assesments on the effects ofcurrent Rwandan agricultural policies mostly fall into two
groups. Some researcher¢Booth & Golooba-Mutebi, 2014; Harrison, 2016point to the
impressive success story of improvementai agricultural productivity and are generally in
favour of the governmentd O A C O E A O whife Gekihg hardlylaiy AlerAaives to the

Ci OAOT 1T AT 6606 OAA&I Oi ACAT AA8 |/ OEAO OAOGAAOAEAOO EEG

efforts of modernising the agricultural sector, such as advantaging medium to large
farmers at the expense of poor smallholder farmers, reduced ecological diversity and
sustainability, as well as imposed modernisation to the detriment of traditional
agricultural production knowledge (Ansoms et al., 2018; Cioffo et al., 2016; Dawson,

Martin, & Sikor, 2016) Donor interviewees in Rwanda were aware of these diverging
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assessments but largely viewed their support to be aligned with government poli@s and

indicated their limi ted influence over Rwandanpolicymaking (interviews 11, 34, 36, 33

The World Bank Program for Results (PforR) "Transformation of Agriculture Sector Phase
3" in Rwanda is the first largescale resultsbased aid agriculture pragramme in the world.
Piloting PforR in agriculture is notable because agriculture is a productive sector witha
strong influence of market forces In contrast, PforR programmes are predominantly used
in sectors with strong government influence like the provision of services or infrastructure
(interview 11Y°. Further, increasing agricultural productivity is highly complex. For
instance, whether agricultural innovations are taken up depends on a variety ofnostly
unpredictable biological, physical and socialfactors, not least the weather(Holzapfel &
Janus, 2015)

As an aid modality, PforR complements the other two World Bank finarcing instruments,
investment loans and development policy loans. Aid instruments can be placedon a
spectrum ranging from tightly controlled and donor -driven project aid (like World Bank
investment loans) towards programmebased aid, where the donor channés funding
directly into a government budget, for instance through general budget support. On this
spectrum, PforR belongs to the family of programmebased approaches andpecifically
results-based sector budget support, where funding isearmarked to a disrete sector
(Koeberle & Stareski, 20068 4 EA " AT ES8O0 11 OEOAOETT OIl
instrument can partly be attributed to stronger demand from developing countries for
greatercontrol over aid spending (Cormier, 2016) However, PforRalsoprovides the World
Bank with an opportunity to disburse funds more flexibly with comparatively slimmed

down social and environmental safeguardgAlexander, 2011; Janus, 2014)

The Rwandan Government has a cleapreference for general budget and sector budget
support over project aid because it has more control over how resources are spent
(Swedlund, 2013)Nevertheless Rwanda hasa complicated history with budget support,

as there have been repeated instances where donors suspended their budget support
because of Rwandan military activity in the Democratic Republic of the Congo (DRC),

causing the government to become morescepticd of this modality (Swedlund, 2013)

15 Interview 11: Donor official, September 2016 / Interview 34: Donor official, September 2016 / Interview 36:
Donor official, Rwanda, October 2016 / Interview 43: Donor official, Rwanda, September 2016
16 Interview 11: Donor offital, Rwanda, September 2016.
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Further, the popularity of budget support among donors has declined significantly over
the last decade, partly due to political risks ard political costs linked justifying aid to the
domestic stakeholder in donor countries (Koch, Leiderer, Faust, & Molenaers, 2017)
despite increasingly strong evidence on the developmental effectiveness of budget support
(Orth, Schmitt, Krisch, & Oltsch, 2017) In 2016, only the EU and New Zealand provided
more than ten per cent of their bilateral aid through budget support, while all other 28
OECD DAC members channelled the majority of aid through project aid(OECD, 2018)In
this context, results-based setor-budget support like the PforR instrument can be viewed
as a compromise between donor needs for accountability and reporting, while still

providing partner governments with flexibility.

The Rwandan agricultural sector mirrors these broader global trenls. Ten different donors
jointly financed 75 per cent of the agricultural policy framework (PSTA 3) from 20132018,
while the Rwandan government contributed the remaining 25 per cent of funding. The
majority of the donor contributions are provided through individual aid projects, whereas
only about a quarter of donor funding is provided in the form of budget support by the
EU, the UK and World Bank. The World Bank is the mostsignificant donor in agriculture
and accounts for 24per cent of the total funding of PSTA 3. Out of the World Bank share,
16 per cent is project aid (three projects for irrigation, feeder roads and marshland
development) and eight per cent is channelled through sector budget support (Program

for Results).

The main partner for the Worl d Bank is the Rwandan Ministry of Agriculture and Animal

Resources (MINAGRI} and the PforRfunds the implementation of the third phase of the

Rwandan Strategic Plan for the Transformation of Agriculture (PSTA3) from 20132018

OEOI OCE A OA Git-linkéd indlibafOd 0B O DIAE AT EOT planOBel C¢T OAOT 1 Al
PforR aims 'to increase and intensify the productivity of the Rwandan agricultural and

livestock sectors and expand the development of value chains(World Bank, 2014)and

OEAOAAEI OA &£ 111 x0 OEA ¢i OAOTi A1 660 O@i@AOAcCU 1 £ EI
PSTA3 ended, the World Bank approved a second phasef the PforR that supports

2x Al AAGOR 0BAGOAOGACU AOT 1 4i YR Olpdfde thei ¢ AT A A
AT T 1T AOAEATI EUAOGET 1T 1 £ ACOE ADtoBa®Ao1ébpAl OA AEAET O EI

7 4EO1 OGET 60 OEEO OA@O O-EI EOOOU 1 £ ' COEA
of Agriculture and Animal Resources (MINAGRI).
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In absolute numbers, the World Bank provided USD 100 nillion in PforR funding from
2012 to 2016nd the UK Department for International Development contributed GBP 34
million over four years(20142018)as cafinancing for the PforR. After 2016, theWorld
Bank extended the PforR for two years and withUSD 46 million of additional financing.
According to later estimates (Woelcke & Reichhuber, 2017) PforR financing even
accounted for about a quarter of the PSTA3 budget (20132018). The second phase of the
PforR, from 2018 until 2024, has an initial budget ofJSD 100 million

Apart from being the first PforR in agriculture globally, the Rwanda PforR in agriculture

stands out as asupposed success storpecause mosttargets in the first phase were met

and often exceeded. The World Bank lists as PforR achievement©&® OEA DHOT OAAQE
168,592 hectares of land against soil erosion; irrigation of 15,757 hectares on hillsides and
marshlands; development and introduction to farmers of 14 enhanced agricultural
innovation technologies with an increase in the adoption rate from 25per centto 61.8per

cent; and the improvement of the average crop yield for cassava and coffee as well as
AOAOACA AAEI U UE A(Rodsd, pl 18 Adcdiding to el \WorldAHamkpan
independent review confirmed these restts and gave the PforR a positive rating. The Bank

Al 6i AT 1T ZEAAT 61 U Ai1 Ai BAAOGd O4EA EEOOO o0 Al
instrument can have a positive impact on increasing institutional performance and

b O1 A O A Ouerld Badk) 2018b, p. 19)

Given these successeghe objective of this analysis is tounderstand how these resuls
were achieved in more detail, and particularly, whether the underlying causal mechanism
was a results or adaptation mechanism,and what role the political economy of the
Rwandan agricultural sector played. The analysis primarily focuses on the first phag of
PforR implementation, 20122016, becausehe fieldwork was conducted in 2016. Later
developments, including the approval of the second phase of PforR from 2018021, are

taken into account, however.

4.1. The results mechanisra:the PforR implemented adding to plan and does it contribute to

achieving intended results?

o)l 2xAT AA
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The World Bank PforR features a results framework that articulates howthe Bank
financing supports the Rwandan government in achieving its strategic goals in agriculture.
Although the PforR does not have an explicit theory of chang® such a theory can be
derived from the programme documents. The PforR results framework features two main
program development objectives, four intermediate results areas, and 15 program
indicators, including seven indicators that are linked to disbursements. From thisgeneral
results framework, a causal results mechanism is derived, which focuses on a distilled set
of causal links and relationships, to assess whether the intended incentivising effects
across various principatagent relationships are reached or not. Thereby, a relational
perspective on foreign aidis applied, where aid is seen as a network of social relationships
OOEADAA Aspecificiand Gidta@iélly-derived configurations within broader fields

i £ PixAO AT A [ AAT ET C E(Eyben 20 Api3s7hl A 11 AAI

The analysis focuses on three sets of key relationships between the Rwandan Ministry of
Agriculture and other stakeholders: 1) World Bank and other donors; 2) Rwandan
governments aencies and local level administrations; 3) Nongovernment actors,
including the private sector, civil society and farmers. Each of the stakeholder groups is
explicitly mentioned in the results framework and needs to fulfil a specific role, in order
for the PforR to achieve intended results. MINAGRI is the main actor because it is in
charge of implementing agricultural policies and fundamentally determines the outcomes
of the PforR programme. The aid delivery process, including the PforR in Rwanda, can be
viewed as a sries of hierarchical principal-agent relationships, where the principal defines
a contract with an agent, in order to achieve aparticular task (Martens, Mummert,
Murrell, & Seabright, 2002). Although MINAGRI is the agent in its relationship with the
World Bank, it becomes the principal in its relationship with lower levels of government

and non-governmental actors.

For each relationship, the causal path from activities to outcome is traced, and
assumptions and risks are assessed at each step, from capacity olga to behaviourchange
to direct benefit and well-being. The overarching theory of change of the results
mechanism is that PforR activities, whencarried out as planned, enableand motivate

different stakeholders of the agriculture sector in Rwanda to chage behaviour, which in

18 An independent assessment(Woelcke & Reichhuber, 2017)of the World Bank PforR in Rwanda in
agriculture also derived such a theory of change from different programme documents and components.
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turn leads to increases in agricultural productivity and ultimately improves the well-being

of the Rwandan people.

Table 4: Results m echanism for World Bank PforR Rwanda
Part
X Activities and i nputs of Pf orR Assumptions and r isks
z z Z
1) Design MINAGRI engages | MINAGRI engages | MINAGRI engages |Reach assumption
stage with World Bank and | with other with non - Does PforR reach target
DFID in policy government governmental groups? Assume wide
dialogue entities actors, including reach across three groups
horizontally ( other |farmers, private
ministries) and sector, civil society
vertically (local
level)
z z z
2) MINAGRI is Central and local | Non-government Capacity change
Implemen - |supported by the level officials are | organisations assumption
tatio n World Bank and trained to achieve |receive supportto |Changes in knowledge,
DFID to improve PforR indicators achieve PforR attitudes, skills,
capacity to indicators aspirations,
implement PforR and opportunities
z z z
3) MINAGRI and other |Central and local |Non-government Behaviour change
Verification | government officials |level officials are | organisations are  |assumption Target reach
are incentivised to incentivised to incentivised to group do things
change behaviour/ |achieve PforR achieve PforR differently or use the
World Bank trusts indicators indicators intervention products
independent
verification process
z z z
4) MINAGRI reports Agriculture sector | Agriculture sector | Direct benefit
Programme |improvements/ and PforR and PforR assumption
results World Bank trusts indicators indicators Improvements in the
results and impad demonstrate demonstrate state of individual
improvements improvements beneficiaries
z z z
Y Improved agricultural product  ivity Well -being change
assumption
Source: Author

Following the processtracing method, two criteria - certainty and uniqueness z are

applied to assess the quality of evidence for the existence of given parts of the causal

mechanism. Certainty can be tO OAA OE Ol OCE

APPI UET C OEIT B O
predicted evidence updates confidence in thetheory slightly and not finding evidence
disconfirms the theory (Befani & Mayne, 2014) One hoop test by itself does little to

confirm a causal mechanism, but a series of independent hoop tests can significantly
increase confidence in a given causal mechanisifschmitt & Beach, 2015)Uniqueness can
AR OAOOAA OEOI 6OCE OOiITEET ¢ ¢O1 OAOOOO

OEAO
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working based on unique traces that are impossible under alternative explanationgBefani

& Mayne, 2014)

To test the evidence for the existence of the results causal mechanispthe causal
mechanismis broken down into four key steps within the implementation of the PforR: 1)
Design; 2) Implementation; 3) Verification; 4) Programme results. Further, each step of
the causal chainis traced, for each of the three key relationships between MINAGRI and
its stakeholder. Only if there is certain (tested through hoop tests) and unique (tested
through smoking gun tests) evidenceat each level, the existence of a results mechanism

can be confirmed.
4.1.1. The Donors, World Bank and DFID, and the Ministry of Agriculture

The first key relationship is between the Ministry of Agriculture and the World Bank
together with DFID, who co-financed the PforR.For the relationship between MINAGRI,
the World Bank and DFID to work as theorised in the causal mechanism, four main steps
need to take place. First, the design should have been open to inputs from all sk&holders
and second, donors would have to provide effective capacity building support during
implementation. Third, the verification process needs to be reliable and effective and
finally the results that are achieved lead to improved agricultural produdivity and

livelihoods.

The policy dialogue between MINAGRI and the World Bank had been extensive and
inclusive during the design phase, as reported by multiple interviewees who either
participated as part of the Rwandan government, the World Bank or on lehalf of other
stakeholders (interviews 32, 47, 80, 81, 97, 187 )Participants reported about a series of
workshops that took place over two months among mostly monitoring and evaluation
experts across the Rwandan agriculture sector (interview 38f. In the consultations,
participants agreed on a results framework with key indicators for the PforR programme,
closely aligning the PforR to the governments broader agricultural and economic
strategies (Vision 2020, Economic Development and Poverty Reduction Sitegy). In

particular, the agricultural strategy PSTA3, consisting of four main programmes, 24 sub

19 Interview 32: Donor consultant, Rwanda, October 2016 / Interview 47: Government official, Rwanda,
November 2016 / Interview 80: Donor official, RwandaOctober 2016 / Interview 81: Government official,
Rwanda, September 2016 / Interview 97: Government official, Rwanda, September 2016 / Interview 107:
Government official, Rwanda, October 2016.

20 |nterview 38: Donor official, Rwanda, November 2016.
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programmes and 240 indicators formed the basis of what later became the results

framework for PforR (interview 32)*:

Most importantly, the PforR features seven disbursementlinked indicators, which upon
achievement trigger disbursements by the Bank. Examples for DLIs are increases in
terraced land area, increases of irrigated land, increases in yield for cassava, coffee and

milk, as well as the adoption of ayricultural innovations and new agricultural policies. For

all DLIs, disbursements are made proportional up to 75per cent of the target level, and

above 75per cent, the full amounts of payments are released (interview 1073 Overall,

Rwandan officials wee firmly in favour of the modality of PforR, arguing that a results

oriented government with sound financial management like Rwanda should exercise
ownership and determine how funds are used (interviews 34, 97, 10tf) Commenting on

the original PforR desgn, Rwandan government officials praised theexcellentfit between

04& 02 AT A 2xAT1 AAGO ACOEAOI OOOAI OOOAaGicU AO
TT OAA OEAO 0&I 02 1 AOGAEAO 2xAT1 AAGO OAOOI 6O AO
74y,

In terms of capacity development , there are multiple ways of how the donors, World

Bank and DFID, support capacity building and provide technical assistance to MINAGRI.

The 1 T OAAT A PTETO EO OEAO OEA o0& 02 EO 1 AET
structures, meaning that there is no dedicated project implementation unit. Project
implementation units are administrative structu res within ministries for donor -funded aid

projects, often existing parallel to host country structures and diverting resources and

skills away from public administrations (OECD, 2008) As a result, donor projects might

be well managed, but partner country capaciy is undermined in the long run. Despite the
commitment from donors (OECD, 2005/2008) to limit their reliance on project

implementation units, they are still widely used. In the Rwandan agriculture sector, there

N

1 Interview 32: Donor consultant, Rwanda, October 2016.

2 Interview 107: Government official, Rwanda, October 2016.

3 Interview 34: Donor official, Rwanda, September 2016 / Interview 97: Government official, Rwanda,
September 2016 / Interview 100: Government official, Rwanda, September 2016.

24 Interview 81: Government official, Rwanda, September 2016.

5 Interview 74: Government official, Rwanda, September 2016.
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Development Bank, one for the International Fund for Agricultural Development and one

for the World Bank (interview 96) 2. The SPIUwages can be doubleghe wages of other

ministry staff, and some have existed for more than 15 years, representing a parallel system

that is set up to disburse donor funds according to dona requirements (interview 72)2,

Against this background, it is notable that the PforR relies on the country system, instead

I £ OGOET ¢ AT Ei bl Al AT OAGEI T O1 EO Oi® Howewdr,A OEOI AT AO
the department in MINAGRI in charge of PforR, the planning department, is relatively

small and has many reponsibilities beyond managing the PforR. Additionally,

stakeholders in the agriculture sector still falsely view the planning department as the

00 &l 02 DOT EAAO Ei(wdelkke &1RBiéhRUEdT, 12017 Tp.ElS)@vealing

prevalent expectations forhow donor projects are administered.

The specific PforRcapacity building activities across MNAGRI and related entitiesinclude
topics such as auditing, monitoring and evaluation, social and environmental
management practices, anda human resources devebpment plan (World Bank, 2014) In
addition, DFID has set up a Technical Assistance Facility (AgfiTAF) within MINAGRI
with a budget of GBP4 million for 2016-2020, operated by an international consultancy,
to provide additional resources, analysis and expertis§ DFID, 2016) Key tasks include
setting up a management information system (MIS) and enhancing capacities for cross
cutting issues like gender, nutrition and climate change. Newly institutionalising the MIS
is challenging from a technical as well a political point of view. Ideally, a MIS for
agriculture can capture the disaggregated performance of aast agricultural bureaucracy
(different ministries, agencies, districts) adequately, is in alignment with existing
management systems likelmihigo and is a widely respected and maintained system
(interviews 32, 725% Someinterviewees expressed their scepticism towards the MISsuch
asoneDAOOT T AT 1 AT OET ¢ OxA AOA AOQUET CxVnteET CO x A Al

% 3ET AA aiiTph 2xAT AA EAO AAAT Ai1 011 EAAGET C | Oi OEPI A POI EAAOD
yi b1 AT AT OAGETT 51T EOQO06 §30)50Qq &£ O AAAE TETEOQ&UR ET 1T OAAO C
duplication and enhance overall coordination (Versailles, 2012)in general, success of this reform has varied
AAOT 00 AEEEAOAT O T ETA T ETEOOOCEAOC AOGO AgbAOOO AOCOA OEAO OC
contributed greatly to implementation al A AAT EOAOUR ET Al OAET ¢ ET OEA ACOEAODI 000!
124).

27 Interview 96: Donor official, Rwanda, September 2016.

28 |nterview 72: Donor official, Rwanda, October 2016.

29 Interview 72: Donor official, Rwanda, October 2016.

30 Interview 32: Donor consultant, Rwanda, October 2016 / Interview 72: Donor official, Rwanda, October
2016.

31 Interview 6: Donor consultant, Rwanda, October 2016.
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others were more optimistic and expres®d their hope for gradual improvements of the
MIS (interviews 20, 72¥2

Apart from the MIS, the PforR has also contributed to the updating of the agriculture
policy (Republic of Rwanda, 2018and the public expenditure review (Tuyishime, Ghins,

& Baborska, 2017)The agriculture policy from 2018is notable because it balances the
DOl AOGAOEOGEOU &A1 AOGO T £#/ POAOET 66 ci OGAoT i1 AT O 0,
security, nutritional health and sustainable agricultural growth from a productive, green
and market-l AA- ACOE A Ol (Republit lof R@dhdaOI0TBPSimilarly, the public
expenditure review documents that expenditures for input subsidies and offfarm
irrigation represented almost 80 per cent of policy transfers (expenditure excluding
administrative costs) to agriculture from 2011/2012 until 2015/2016, emphasizing a focus on
intensification and productivity of government priority crops (Tuyishime et al., 2017)The
review thereby critically highlighted reform challenges in the sector, such as the

underinvestment in agricultural research, training, technical assistance and extension.

With aid modalities that are focused on providing financial resources, complementary

capacity developrment measures play a vitarole (Schmitt & Krisch, 2017) For the PforR in

Rwanda, the donors hope that capacity development measures help to increase the impact

of PforR financing through creating spill over effects across the Rwandan agriculture sector

and beyond, in particular towards improving accountability and transparency (interview

11% Yet, for results-based approaches like PforR, there is alsthe OEOE | £ OET 000
AAPDAAEOU AAOAIT T pi A1 66 OEAO EO [ AETT U CAAOA,
(Keijzer & Janus, 2014)in worst cases, instrumental capacity building only improves the
administration of a given aid project but fails to have an impact on the broader
institutional environment. There is also a risk that newly institutionalised processes end

Op AO AgAi P1 AO &£ O OEOI i1 OPEEA [T EIi EAOU6Hh OE/
AO1 £FET 1 ET ¢ OEA AAOOAI 4£O01 ACGET T h OOADMEewA AT 1 /
et al., 2013)For the PforR, it is too early to assess longerm sustainability impacts of the

capacity building measures Butthe overall approach to mainstream capacity develoment

underlines the potential for the PforR to achieve intended results.

32 Interview 20: Donor official, Rwanda, October 2016 / Interview 72: Donor official, Rwanda, October 2016.
33 Interview 11: Donor official, Rwanda, September 2016.
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For the verification process, the theory of resultsbased aid suggests that an independent

third party (e.g. private consultancy) should be in charge, and not the donor or host

government, to avoid conflicts of interest (Janus & Klingebiel, 2014)Under the PforR

AAZEET EOET T 1T £ O/AMAMBER ROAL)HKOeOHE, HrE parné Esklfican also

be tasked with verifying results. In the first phase of the PforR (20132018), MINAGRI was

in charge of collecting all data on results achieved (interview 81%, while the Prime

-ET EOOAOSO / £ZZ#EAA j0-/q OARAOEZEZEAA AT A Ol EAAOAA OE
payments. Involving PMO is in line with its mandate to audit other parts of the

government. Yet, interviewees reported various problems in the verification process such

asfunding delays or insufficient knowledge about the agricultural sector on the sde of

PMO (interviews 43, 63, 97%°. In the second PforR phase from 2018 on, the verification

DOl AAOGO xAO AEATCAA O61 A Oi T OA OECi 01 606 AT A OO0
OAOEAEZEAAOQEIT 11 DPOETAEDPIAO T &£ ET OAOT AGETT Al AOAE
involves the Rwandan Ministry of Finance (MINECOFIN), the Office of the Rwandan

Auditor General (OAG) and external audits commissioned by the World Bank.

The changesn the verification processemphasise thecrucial role of verification in results-

based gpproaches. Whether Rwanda receives PforR financing depends do what extent

disbursement-linked indicators have been verifiedandOE A AT T T Qe Qerifoaicdd OO E1

process. Verification is also closely linked to the quality ofthe reported results. Although

formally all disbursement relevant results have been achieved, there are persisting

discrepancies between reported results and observations on the ground, as pointed out by

the independent review of PforR(Woelcke & Reichhuber, 2017)academic research on the

quality of agricultural datain Rwandaj ! T OT 1 &6 AO Ai8h ail Ypn $AOEAOARh 3

2016)and several interviewees.

First, MINAGRI only compiles data and data collection is spread across several entities,
like the Rwanda Agriculture Board, the National Agriculture Export Board or the Single
Project Delivery Unit. These entities in turn, rely on data that is collected by district or
sector agronomists, often working with different ways of aggregating agricultural data and
no common definition on reporting specific indicators (intervie ws 15, 20, 108). The

interviews at the district level with agronomists and planners confirmed that agricultural

34 Interview 81: Government official, Rwanda, September 2016.

35 Interview 43: Donor official, Rwanda, September 2016 / Interview 63: Government official, Rwanda, October
2016 / Interview 97: Goverment official, Rwanda, September 2016.

36 |nterview 15: Government official, Rwanda November 2016 / Interview 20: Donor official, Rwanda,
October 2016 / Interview 108: Donor official, Rwanda, September 2016.
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indicators were standardised in district planning documents, but that there was no

standardised methodology for collecting data on indicators.

Moreover, district and sector agronomist are often not qualified enough or they have to
cover too many different crops to do high-quality reporting (interviews 43, 58)*. As a
result of these capacity constraints, officials often improvise how they collet agricultural
data (interviews 15, 56, 58F. Nevertheless, the pressure to perform for government
officials, including at the local level, is so high that reported numbers can diverge from
reality (interviews 34, 58, 59¥°. One donor official mentioned that the numbers for
hectares irrigated and terraced exceeded the total number of available land in Rwanda
(interview 108Y%,

Further discrepancies have been unpacked by the independent PforR reviefWVoelcke &
Reichhuber, 2017}hat triangulated results reported by MINAGRI with ot her sources like

the agricultural survey produced by the Rwandan National Institute of Statistics or the

public expenditure review for the agriculture sector. Some of the discrepancies are due to
measurement errors, while others might potentially be addresed by the new monitoring
information system. Still, two more significant challenges will remain. First, the quality of
self-reported administrative data is prone to accuracy, timeliness and comprehensiveness
problems (Jerven, 2013)especially in resultsbased programmes(Holzapfel & Janus, 2015;
Sandefur & Glassman, 20155econd, Huggins(2017, p. 98points out a key feature of the
ACOEAOI OO0OAT OAAOGI O ET 2xATAAg O7EEI A 2xAIl
impressive, the government ofAT  AADI T U0 OOEET AAOA8 j xEOE A
AAOAQ OEAO DPOI OGEAAO 1 EOOI A ET OECEO EIT O OEA

These dynamics are observable in the PforRrrogramme results , too. Rwanda has
achieved most PforR resultsaand received full disbursements. Still there has been a general
scepticism among donors whether reported PforR results adequately reflect progress in

the agriculture sector (interview 17f% Apart from the issue of data reliability, there are two

37 Interview 43: Donor official, Rwanda, Septemler 2016 / Interview 58: Researcher, Rwanda, November 2016.

38 Interview 15: Government official, Rwanda, November 2016 / Interview 56: Local government official,
Rwanda, October 16 / Interview 58: Researcher, Rwanda, November 2016.

39 Interview 34: Donor official, September 2016 / Interview 58: Researcher, Rwanda, November 2016 /
Interview 59: Donor official, Rwanda, November 2016.

40 Interview 108: Donor official, Rwanda, September 2016.

41 Interview 17: Donor official, Rwanda, October 2016.
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critical challenges for linking PforR financing more closely to development outcomes in
agriculture. First, the lack of donor coordination and the prevalence of project
implementation units are important confounding factors. For example, the PforR
indicators for irrigation and terracing, to a large extent, depend on the work of a project
implementation unit that is also financed by the World Bank. It is, therefore, possible that
OEA 7101 A "ATE ODPAUOG &I O OEA OAI A OAOGI O OxEAAR
funding MINAGRI through PforR. Further, PforR disbursements were likely made on the
basis of results that have been achieved in the agricultural sector through projects funded
by other donors. Over the period 2013018, estimates for World Bank funding ¢ the SPIU
as well as contributions by the EU to agriculture were higher than PforR funding(World
Bank, 2014)

The second key factor is that the main driver for the agricultural performance of

stakeholders in Rwandan is thelmihigo system. However, donors typically do not have

insights into how Imihigo targets are set and how they affect a given aid intervention like

PforR (interviews 41, 45)Y2?. According to Huggins (2017) the Imihigo system of

performance contracts allows the government to demonstrate reform successes to an

international audience but is not open for external inputs but rather set in a top-down

manner by the central government In addition, the Rwandan government deliberately

frames Imihigo as an indigend® 0 AT A 11T AAI 1T U AEOOAA Oi1 O60EI 1T OEAC
ABOAOT Al AAOI OO0 O EAAHQENEQIERGY) AT ACAEOA AEI AT OEI

The main question for the relationships between donors and theRwandan government in

the PforR, therefore, is to what extent the programme results represent an added value or

genuine contributionto develobi AT & ET OEA & Oi 1T &£ | AAOOOAAI A EI PO
lives. Most donor interviewees suggested that there is a credible contribution of PforR to

the overall agriculture sector results, while at the same time, many of the documented

results were achievedregardless of PforR (interview 17%. Hence, donors hoped that the

capacity development measures that were gradually expanded throughout PforR

implementation could become a vital contribution of the PforR intervention. Such effects,

though, are challengingto assess currently but might materialise over the next phase of

agricultural reforms in Rwanda.

42 Interview 41: Donor official, Rwanda, September 2016 / Interview 45: Donor official, Rwanda, October 2016.
43 |nterview 17: Donor official, Rwanda, October 2016.
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For the first PforR phase, the results mechanism operationalised above confirms that that

PforR has credibly contributed to programme results because each paof the mechanism

has been confirmed to work as intended through a series of hoop testsyet, the analysis

was not able findaO Ol I EET ¢ CcOT 6 AOEAAT AA OEAO OEA oA
since there were multiple competing development interventions and other factors

alongside the PforR contributing to agricultural results.
4.1.2. Intra-governmental relationships of MINAGRI

The intra-governmental relationships between MINAGRI and other government entities
critically determine whether and how the PforR can lead to development outcomes.
Therefore, it is tested to what extent the relationships work according to the theorised
principal -agent pattern and how these relationships affect the different ghases of PforR
implementation. There are two main types of MNAGRI intragovernmental relationships:
horizontal level relations to other ministries and vertical level relations between central

and local governments.

The primary relationship on the horizontal level is between MINAGRI and the Ministry

of Finance and Economic Planning (MINECOFIN) , which is responsible for all macrc

planning and budgeting. It is considered to be the most powerful ministry in Rwanda and

therefore is the principal in the relationship with MINAGRI (interview s 43, 45)*.
MINECOFIN was also he main driver behind implementing the PforR in agriculture

because it had been the first ministry in Rwanda to implement a PforR project with the

Public Sector Governance Program for Results that started in 2014. Based on this
experience, MINECOFINandw® ET OAOAOOAA ET OOAOOET ¢ AlTT OE
(interview 100)*. A donor consultant called the choice to start a PforR in Rwandan
ACOEAODI GODAREIGROT 1] €£E DOAKIOEZRx A T & AS GvepdiGidsiac 1 AA
track record of successiil World Bank projects and a detailed agricultural reform strategy.

Further, MINECOFIN is the only Rwandan ministry that is mandated to discuss financing

directly with donors, and all budget-related decisions are made by them (interview 43Y.

PforR funds are paid directly into the Rwandan national budget, and MINECOFIN is

44 Interview 43: Donor official, Rwanda, September 2016 / Interview 45: Donor official, Rwanda, Octobel026.
45 Interview 100: Government official, Rwanda, September 2016.

46 |nterview 32: Donor consultant, October 2016.

47 Interview 43: Donor official, Rwanda, September 2016.

133



responsible for distributing these funds to respective ministries and lower tiers of

government, such as the 30 districts(World Bank, 2014) In theory, MINECOFIN can

allocate PforR funds in any way that it deems necessary for achieving PforR results in line

with the underlying results -based aid idea (inerview 6)*. It could, therefore, choose to

allocate PforR funds to the ministries for infrastructure or environment, for example, if

MINECOFIN believed this was more effective for reaching agricultural results (interview

100¥°. As a response, the donors eaark PforR agriculture funds and expect that these

mainly go towards MINAGRI. Such restrictions, however, contradict the idea of granting

the government greater flexibility in determining the means for achieving results. A

Rwandan official commented that the PforR should only care about outcomes and

xEAOEAO OEA Ci1 OAOT i1 AT 060 PAOA&I Oi ATAA EO EI POT OET ¢
AARAOOAOR ET OOAAA T £ OOOUET ¢ O1 YAAOAOI ET A xEI AEA x

Throughout the first PforR phase, multiple cases offunding delays caused the donors to

worry that the agricultural sector did not receive enough resources (interviews 58, 107

-).1"2)80 ET OAOAOOO ET OEEO A1 1 0AgO AOA Al ECT AA
advocated forthe timely and full release of disbursements from MINECOFIN (interview

72)2 Hence, donors try to use the PforR to empower MINAGRI visa-vis MINECOFIN and

donors want to avoid that MINAGRI is used asaO £01T AOAE &I O - ) . %#/ &) . | ET OAC
10893 Donors have also pushed to conduct expenitlre reviews for agriculture annually

(interview 72)%* while previously expenditure reviews were only written about once in five

years (last expenditure review in 2011). Ideally, these reviews lead to greater transparency

and accountability in budget allocation and execution. However, it also has to be noted

that all financial aid resources are fungible, and resources intended for specific

expenditures can always be used for different purposef_eiderer, 2012)

In addition to budget planning, MINECOFIN plays a central role in administering the
Imihigo performance contracts . Imihigo is a homegrown resultsbased management
tool, built on a Rwandan tradition of people pledging targets for themselves(Hasselskog,
2018) It was introduced by the Ministry of Local Government (MINALOC) in 2006

48 |nterview 6: Donor consultant, Rwanda, October 2016.

49 Interview 100: Governmaent official, Rwanda, September 2016.

S0 Interview 47: Government official, Rwanda, November 2016.

51 |nterview 58: Researcher, Rwanda, November 2016 / Interview 107: Government official, Rwanda, October
2016.

52 Interview 72: Donor official, Rwanda, Octobe 2016.

53 Interview 108: Donor official, Rwanda, September 2016.

54 Interview 72: Donor official, Rwanda, October 2016.
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originally as a planning and accountability mechanism for districts and later expanded
into other areas of public and private life, including families (Kamuzinzi, 2016; Rwiyereka,
2014) MINECOFIN has taken onthe central role in administering the Imihigo system and
uses Imihigos to link national planning and budgeting across all levels of government
(interview 63)°°. Imihigo targets are drawn from national or sector reform strategies,
approved by MINECOFIN and ten signed annually in the form of contractual pledges
across all government leveldrom ministers down towards local officials. At the ministerial
level, MINECOFIN has also introduced sectorimihigos to assess several ministries jointly
on their performance. The Institute of Policy Analysis and Research (IPAR), a think tank,

has been tasked with undertakinglmihigo assessments and publishes an annual report.

Donors arelargely in favour of the Imihigo system because it improves the administration
of their aid projects and is presented by the Rwandan government in a donor friendly
consulted at the planning stage of some Imihigos, the system is mostly a domestic
government affair with little outside influence (interviews 18, 63. There are multiple
areas where PforR interacts with thdmihigo system and mainly, both reinforce each other
(interviews 9, 25, 97, 107). One government official noted that the PforR helps to focus
and prioritise among Imihigo targets (interview 25f8. Concerning PforR,Imihigo is the
primary supportive performance framework, which includes mechanisms for monitoring,
evaluating, comparing and rewarding/punishing performance, for all Rwandan
stakeholders. A Rwandan official explained that government employees would lose their
jobs once they perform under 60per cent and get a warning if performance drops below
70 per cent, no matter at what level of government they work (interview 100¥°. On the
other hand, there are public ceremonies and prizes for peopleand districts that perform

well in their Imihigo assessments.

The crucial administrative level for Imihigo is the district-level, where distict

development plans effectively tie central government priorities to local level

5 Interview 63: Government official, Rwanda, October 2016.

56 |nterview 18: Donor official, Rwanda, November 2016 / Interview 63: Govement official, Rwanda, October
2016.

57 Interview 9: Donor official, Rwanda, September 2016 / Interview 25: Government official, Rwanda,
October 16 / Interview 97: Government official, Rwanda, September 2016 / Interview 107: Government
official, Rwanda, October 2016.

58 |nterview 25: Government official, Rwanda, October 2016.

59 Interview 100: Government official, Rwanda, September 2016.
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implementation. At the district level, there are substantial overlaps between indicators in
district plans and PforR indicators, especially regarding targets for yields, igation and
terracing. However, the highest share of agricultural indicators in district development
plans were targets from Rwah A8 O AOT B ET OA1 OE £E AvwOthdugh D OT COAI | A
research indicates that the policy has done little to promote food secuity (Cioffo et al.,
2016; Del Prete, Ghins, Magrini, & Pauw, 2019; Paul et al., 20Epecially targets for land-
use consolidation and priority crops from the CIP are heavily promoted at the district level,
as six respondents pointed out (interviews 3, 50, 56, 57, 66, 94). Further, district
development plans are formulated for five years and are medium to longterm oriented,

whereaslImihigo targets are updated annually and are focused on shotterm targets.

District planners and agronomists were mostly ureware of the PforR programme but

mentioned national policy frameworks and district strategies as their main priority for

their Imihigos (interviews 3, 50, 56, 57, 66, 94} Besides, planners at the local leveWill

choose some targets in theirlmihigos themselves, if they are sure to achieve results. One

1T AAl 1T £EZEAEAT AT 1 1 AimbidoibecAusdithepaiethig;/wd OduldBEeOEA O E1

stupid not 0T DBOO OEEOh x herviek 5612 ADdtherdogdl offidial adied:

OOAEA ETAEAAOI OO OEAO Uil O I1bikgpd 01 AEOQE Mk Oy A A PO

The other horizontal relationships of MINAGRI are on more equal terms, such as with

the Ministry of Local Government (MINALOC), the Ministry of Natural Re sources

(MINIRENA), the Ministry of Trade, the Rwanda Development Board (RDB) and the Prime

-ET EOOAOSO / £#FEAA jo0o-/q8 /OO0 i £#2/ OEAOA OAI AGET 1 OEE
MINALOC, as it oversees the districts and district agronomists, who are #al for achieving

0& 02 OAOOI 608 7EAT AOOAOGOET C Al 1T &£# -).1'2)860
different parts of the causal mechanism (design, implementation, verification and results)

it is noticeable that despite, various provisions for cooperaton across ministries, joint

60 Interview 3: Local government official, Rwanda, October 2016 / Interview 50: Local government official,
Rwanda, November 2016 / Interview 56: Local government official, Rwanda, October 2016 / Interview 57:
Local government official, Rwanda, October 2016 / Interview 66: Local government official, Rwanda,
October 2016 / Interview 94: Local government official, Rwanda, ©tober 2016.

61 Interview 3: Local government official, Rwanda, October 2016 / Interview 50: Local government official,
Rwanda, November 2016 / Interview 56: Local government official, Rwanda, October 16 / Interview 57: Local
government official, Rwanda, Cctober 2016 / Interview 66: Local government official, October 2016 /
Interview 94: Local government official, Rwanda, October 2016.

62 Interview 56: Local government official, Rwanda, October 2016.

63 Interview 94: Local government official, Rwanda, Octolker 2016.
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processes and collaboration is low. Only MINECOFIN takes an active role in PforR across

all phases (from design to results).

Apart from the horizontal relationships, MINAGRI has vertical relations  with other units
of government, most notably the Rwanda Agriculture Board (RAB), the National
Agricultural Export Board (NAEB), the Single Project Implementation Units (SPIUs) and
local district governments. These relationships should follow atop-down hierarchy, where
lower levels needto implement strategic decisions by MINAGRI and are accountable to
MINAGRI. Nevertheless the Single Project Implementation Unit has a high degree of
autonomy and is mostly accountable to donors directly, and policy documents list it as a
separate entity from MINAGRI. Still, the SPIUS have been responsible for spending a
significant share of agricultural expenditures and delivering the bulk of agricultural results

reported (Tuyishime et al., 2017)

RAB and NAEB ae responsible for implementing agricultural policies, while MINAGRI is
responsible for setting policies, conducting sectoral strategic planning, and undertaking
monitoring and evaluation as well as capacity building (Republic of Rwanda, 2018,
interview 104 Therefore, RAB and NAEB are more accountable to MINAGRI than the
SPIU but remain relatively independent, given their size, breadth of mandates and links
to the local level. MINAGRI only has around 50 staff members, whereas RAB has about
400 (interviews 10, 34%. Even the SPIU (67) and NAEB (71) have more staff members than
MINAGRI. RAB also has districtlevel officials working for it, thereby exerting significant
local level influence across the country At the district level, MINAGRI, there fore, has little
direct influence and mostly has to rely on the agricultural agencies to take up PforR results

and promote them.

In terms of decentralisation in agriculture, there are significant gaps in transferring funds
and authority towards the local level. Agricultural services and extension are strongly
centralised. In this context, PforR has limited buyin, and the planning department of
MINAGRI has to rely a lot on advocating for PforR visa-vis other government entities and

has little enforcement power. Up to 80 per cent of district budgets are earmarked for

64 |nterview 10: Donor consultant, Rwanda, October 2016.
65 Interview 10: Donor consultant, Rwanda, October 2016 / Interview 34: Donor official, September 2016.
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predefined purposes and activities set by the central government (interviews 3, 3%.

Starting from the district and sector agronomists and down to cells and villages, there are

officials or farmers working for the government. Jointly, they ensure that governmental

ACOEAOI OOOA DPiT EAEAO AOA Al mIi OAAAh ET Al OAET ¢ OEA
know where to put which crops, we have a list of selected crops with high comparative

AAOAT (nfevidw58)% for each agroecological zone.

$EOOOEAO PIATTAOO AT A AcCOiITiTEOO xi1 OE xEOE OZEAOI
organising farmer groups, particularly for keeping track of fertiliser and seed distribution
(interview 56, 57, 66, 9472. AnA @ OAT OET 1  iTwidirk Muhidzh I61 AA OO AOOAAT EOEAA

in 2014 to put farmer promoters and farmer field schools in charge of keeping lists for the
distribution of subsidi sed fertilisers and seeds (interviews 39, 96Y. 1520 farmers form a
Twigire group and farmers who are not part ofTwigire Muhinzi do not have access to these

fertil isers and seeds (interviews 14, 39, 66)

In contrast to the strict top -down structures of enforcement, local officials point out that
they engage in organising community ard farmer participation, which leads to bottom -up
targets to be included in planning documents next to targets from the central government
(interview 3, 50, 56, 66, 90, 94} Various participatory meetings like Umuganda (a
monthly community workday), citize n gatherings and joint action forums regularly take
place and can inform policymaking (interview 19, 50, 61%. However, many of these
meetings are geared towards infornation exchange and coordination, instead of
encouraging feedback regarding agricultural policies (interview 49) 3. Civil society

members commented that citizen participation in planning and monitoring was low and

66 Interview 3: Local government official, Rwanda, October 2016 / Interview 32: Donoconsultant, Rwanda,
October 2016.

67 Interview 58: Researcher, Rwanda, November 2016.

68 Interview 56: Local government official, Rwanda, October 16 / Interview 57: Local government official,
Rwanda, October 2016 / Interview 66: Local government officialRwanda, October 2016 / Interview 94:
Local government official, Rwanda, October 2016.

69 Interview 39: Government official, Rwanda, October 2016 / Interview 90: Local government official,
Rwanda, October 2016.

70 Interview 14: Government official, Rwanda,October 2016 / Interview 39: Government official, Rwanda,
October 2016 / Interview 66: Local government official, Rwanda, October 2016.

71 Interview 3: Local government official, Rwanda, October 2016 / Interview 50: Local government official,
Rwanda, Novenber 2016 / Interview 56: Local government official, Rwanda, October 2016 / Interview 66:
Local government official, Rwanda, October 2016 / Interview 90: Local government official, Rwanda,
October 2016 / Interview 94: Local government official, Rwanda, Octber 2016.

72 Interview 19: Government official, Rwanda, November 2016 / Interview 50: Local government official,
Rwanda, November 2016 / Interview 61: Researcher, Rwanda, October 2016.

73 Interview 49: Civil society, Rwanda, October 2016.
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that citizens are mainly part of policy implementation and do not participate in planning

and review (interview 49, 51, 103},

Overall, there are strong principal-agent relationships at the horizontal and vertical level
across Rwandan government entities in agriculture. At the horizontal level, the main
driver for achieving development results in the agriculture sector is MINECOFIN raher
than MINAGRI because it sets incentives for performance through thelmihigo system
across all PforR phases: design, capacity building, implementation and results reporting.
On the vertical level, there are strong principatagent relationships between entral and
local levels of government.There is nosubstantial evidence that MINAGRI is able to assert
itself directly tow ards the districts. But the combination of central -level actors like
MINECOFIN, the agricultural agencies (RAB, NAEB) and the SPIU emse that agricultural

policies are implemented at the local level, again reinforced through thelmihigo system.
4.1.3. Farmers, civil society, private sector and the Ministry of Agriculture

Turning to the third key set of relationships, this section assessehow MINAGRI engages
with non -governmental actors, particularly farmers, cooperatives, the private sector as
such and civil society in the context of PforR. Based on the results theory of changd, is
expected that MINAGRI interacts with these different actors in a series of principatagent
relationships, where MINAGRI acts as the principal and nongovernmental actors are the

agents.

When analysingfarmers , it is critical to distinguish between medium to large farmers and
smallholder farmers. The average plosize in Rwanda is about 1.5 hectareand more than
70 per centof the population cultivate the food they eat. Manysubsistence farmers do not
own land and work as day labourers. The poorest farmers therefore mainly engage with
the government through the top-down structures described above, starting with farmer
promoters within the Twigire Muhinzi extension system. Throughout Rwanda, chronic
malnutrition or stunting, which signals that children are growing too slowly, is still
pervasive, with stunting levels being high (over 30per cent) or very high (over 40per cent)
in most districts (World Bank, 2018c) Medium and large farmers, however, have a

different relationship to the government, especially the farmers who are members of

74 Interview 49: Civil society, Rwanda, October 2016 / Interview 51: Civil society, Rwanda, October 2016 /
Interview 103: Civil society, Rwanda, October 2016.
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cooperatives. Cooperatives participate more extensivelyin various government and
donor-funded agricultural programmes, including for sourcing fertil isers and seeds,

receiving extension services, financing and machiney (interview 39)°,

There has been criticism towards government agricultural policies for not reaching
vulnerable groups which also applies to the PforR(interview 108)’®. In response, one
donor official pointed out that in the first phase of the PforR one disbursementlinked
indicator targeted cassava, which is considered food for the poorest (interview 72. In the
second phase of the PforR, the focus of activities shifted towards the private sectof Bank
document mentionsthatthe @ &£l 02 0 Ol @aBiddn private’sécor development in
agriculture is unlikely to be the most effective instrument for reducing poverty amongst

the extreme poor and marginalsed z landless, for instancezbut it is the most impactful

for graduating the largest number of OOOAET 1 AO Al T OA O1 AO0GO

(World Bank, 2018b, p. 92)

According to a donor consultant (interview 6) 78, the link between the PforR and individual

farmers is broken because MINAGRI staff are not incentivised to translate PforR results

into their Imihigo planning cycle, which in turns affects districts and farmers. At the
district-level, government policies are typically reinforced by the Imihigo system and
determine fundamental farming decisions by all farmers, including the choice of crops,
the permissible uses for different types of land, available agricultural inputs or he type of
extension services used (interviews 44, 59). There are reports about farmers who practice
multi -cropping or grow non-priority crops on land that has been designated for
consolidated land-use, whose crops wereuprooted by district agronomists. According to
one government official (interview 97)&, uprooting of crops used to be more frequent in
20132014 but has become less frequent because farmers have learned to complith

government policies.

Donors havefirmly pushed the promotion of the priv ate sector and private investments
in agriculture, including the second phase of the PforRwhich has been strongly reoriented

towards this direction. For private investors, it can be attractive to work with the Rwandan

75 Interview 39: Government official, Rwanda, October 2016.

76 Interview 108: Donor official, Rwanda, September 206.

77 Interview 72: Donor official, Rwanda, October 2016.

78 |nterview 6: Donor consultant, Rwanda, October 2016.

79 |nterview 44: Donor official, Rwanda, November 2016 / Interview 59: Donor official, Rwanda, November
2016.

80 Interview 97: Government official, Rwanda, September 2016.
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Ci OAOT 1 AT 6 AAAAOO ROk of[ddirng businessAdnis RWanda ranks

as the second easiesttountry to do business for sub-Saharan Africa Transparency

Y1 OAOT ACGET T A1 80 PAOAAPOEIT 1T &£ AT OOOPOEIT ET .
countries (MacNairn & Davis, 2018) Still, the geographical conditions of being a hilly
landlocked country make large-scale commercial agriculture challenging.Although there

are signs of growing activities of smallmedium enterprises in agriculture, the agriculture

sector continues to beprimarily dominated by the Rwandan government, either directly

through policies or indirectly through state -owned companies (interview 59§

Donors have promoted more private sector engagement in agriculture through various

initiati ves, including through establishing investment promotion policies (interview 59)82,

A critical issue in this context has been landrights and understanding what land is

available for private companies. A common criticism is that the government applies a
OBMOU EAT A APDPOI AAE6 ET OOUET ¢ O1 Ai1 0011 AI
plans themselveswhile neglecting to listen to farmers (interview 72, 108%. Another

criticism is the choice of priority crops. In particular, maize and rice are promoted ty the
government but do not feature among a typical Rwandan dietthat instead is based on

beans, potatoes, bananas and cassava as staple crops (interview®4)

Regarding the role ofcivil society ET 2 x AT AA86O ACOEAOI OO0OA OAAC
noted that civil society organisations are mainly seen as service providers by the
government and that there is hardly space for them to express political opinions or

criticism towards the government (interviews 75, 88%. A successful strategy for civil
societywork, however, has been advocacy built on analysis and evidence (interviews 6, 51,

75p8 /1A AEOEI O AEAOU [ Al AAO Al i I AénGdukay O) &
discuss withthe CT OAOT I AT Oh AOO O1T 1 AOGEI A0 OEAEO EAAAC

Regarding PforR, there has been a dedicated project since 2016, funded by the PforR and

carried out by Transparency International Rwanda, in two districts to improve civil society

81 |nterview 59: Donor official, Rwanda, November 2016.

82 Interview 59: Donor official, Rwanda, November 2016.

83 Interview 72: Donor official, Rwanda, October 2016 / Interview 108: Donor official, Rwanda, September 2016.

84 |nterview 44: Donor official, Rwanda, November 2016.

85 Interview 75: Donor official, Rwanda, October 2016 / Interview 88: Donor official, Rwanda, October 2016.

86 |nterview 6: Donor consultant, Rwanda, October 2016 / Interview 51: Civil society, Rwand&ctober 2016 /
Interview 75: Donor official, Rwanda, October 2016.

87 Interview 51: Civil society, Rwanda, October 2016.
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participation and input in district planning (World Bank, 2018b, p. 36) The key idea is to
create space for citizens to contribute tolmihigos, do results-basedplanning and feed their
views into needs assessments, rather than letting policymakers take over these functions
(interview 49)88. The project also supports citizens to participate in planning, monitoring
and implementation of agriculture projects and give their feedback to district officials.
This initiative could potentially improve citizen engagement and create a better link

between the PforR and farmers.

In sum, there are similar top-down principal -agent relationships that exist throughout the
agricultural sector across government and nongovernment groups. Taking all three key
sets of relationships of MINAGRI, the analysis finds certainty that principal -agent
relationships, as predicted by the results mechanism (at every stage: design,
implementation, verification, results), exist and contribute to explaining the PforR results.
In the relationship between the Rwandan government and donors, as well as within the
Rwandan government, the main driver of results mechanism has been the Ministry of
Finance and Economics (MINECOFIN), including through administering the system of
domestic performance contracts,Imihigo. Although the relation between Imihigo and the
PforR is only indirect, it is the primary system that explains agricultural performance as

reported by the government.

MINAGRI is the central actor in the agricultural sector, but its principal -agent
relationships to its implementing agencies, the districts and other nonrgovernmental
stakeholders are weaker than expected, given the overall togdown organisation of the
agricultural sector. Lastly, thereisnoAOEAAT AA OEAO AAT AA Al
(uniqueness), where only the PforR programme could have delivered the results attributed
to the intervention. Hence, the analysis continues with examining the potentially
complementary causal mechanism of adaptation and the rival explanation focusing on the

political economy.

AOOE E£EAA

4.2. The adaptation mechanissithe PforR problerdriven and does it leave sufficient room for

experimentation and adaptation?

O¥ at the school, the mistake is in the book of the teacher, areawgoing to blame the
O O O A ARwéneglain Farmer (interview 110)

88 Interview 49: Civil society, Rwanda, October 2016.
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As the results theory of change does not fully explain he PforR performance in Rwanda,
the alternative causal mechanism of adptation is examined. Given that the PforR
intervention does not contain an explicitly theorised causal pathway of howadaptation in
the programme leads to achieving results, the proxy of autonomy and problerdriven
iterative adaptation is applied. Greater organisational autonomy in implementing aid
interventions is linked to better programme outcomes, particularly in unpredictable
environments (Honig, 2019; Honig & Gulrajanj 2018) Autonomy is also a precondition for
a higher uptake of local knowledge and for flexibility in changing aid interventions after
the design stage. In addition, the analysis checksfor instances where MINAGRI or the
PforR deviated from its original design or adopted nontraditional approaches for
undertaking reform. According to Andrews (2015) reforms are more likely to avoid
capability traps, if they are driven by contextually relevant problems and are introduced
iteratively through a stepwise process. In this process, ideas are constantly tried, tested
and used to adapt (or fit) to context, a process called problerrdriven iterative adaptation
(Andrews et al., 2013)

Similar to the results mechanism, thefocusis placedon the key relationships between the
Rwandan Ministry of Agriculture and major groups of stakeholders: 1) World Bank and
other donors; 2) Rwandan government agencies and local level administrations; 3) Non
government actors, including private sector, civil society and farmers (Table 4. Different
from the results mechanism, though, it is not assesed whether certain actors were
incentivised to achieve preagreed results, but whether the different relationships of
MINAGRI in PforR have enabled autonomy and related processes of iterative search,

reflection and adaptation of key components of the PforR design.
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Table 5: Adaptation m echanism for World Bank PforR Rwanda

Part
X Activities and i nputs of PforR Assumptions and

Z z z risks

1) Design MINAGRI has MINAGRI engages MINAGRI engages Reach assumption

stage autonomy to adapt |with other with non - Does PforR reach
PforR in policy government entities | governmental actors, |target groups? Assume
dialogue with the horizontally (other including farmers, wide reach across three
World Bank and ministries) and private sector, civil groups
DFID vertically (local level) |society
Z Z Z

2) MINAGRI Key officials know Non-government Capacity change

Implemen - |determines how PforR programme, organisations receive | assumption

tation PforR is best especially at local support to achieve Changes in knowledge,
implemented and |level, and have PforR indicators attitudes, skills,
what type of autonomy in aspirations,
capacity support it |determining own and opportunities
needs strategies
z Z z

3) MINAGRI and Central and local Non-government Behaviour change

Verification | World Bank/DFID |level officials have organisations have | assumption
trust independent | autonomy and are autonomy and want | Target reach group do

verification process | willing to achieve to achieve PforR things differently or
PforR indicators indicators use the intervention
products
Z z Z
4) MINAGRI reports | Agriculture sector Agriculture sector Direct benefit
Programme |improvements/ and PforR indicators |and PforR indicators |assumptio n
results World Bank trusts | indicate demonstrate Improvements in the
results and impact |improvements improvements state of individual
beneficiaries
z Z z
Y Improved agricultural productivity Well -being change

assumption

Source: Author

4.2.1. The Donors, World Bank and DFID, and the Ministry of Agriculture

Organisational autonomy can be defined as discretion or the extent to which an
organisation (agency) can decide itself about matters that it considersessential It can be
differentiated into two broad categories: managerial autonomy in terms of being
exempted from rules and regulations andpolicy autonomy in terms of being in charge

of sub-processes and proceduregHonig, 2015, p. 14; Verhoest, Roness, Verschuere,
Rubecksen, & MacCarthaigh, 2010, p. 19 the context of foreign aid and the relationship
between donors and recipients, autonomy is closely linked to the principle of country
ownership, which is a crucial precondition for greater aid effectiveness(Sjostedt, 2013)
Country ownership is assumed to be higher with programmebased modalities than
project-type modalities because recipients have greater autonomy and control over aid

resources(Swedlund, 2013)
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Linking ownership and programme-based aid to the literature on organisational
autonomy, it has been true that programme-based aid allowed for greater policy autonomy

because countries have greater control over managing aid resources. Yah terms of
managerial autonomy (being exempted from rules and regulations) recipient countries

have remained subject to many donor rules and regulations that are discussed as
Caonditionality 0 in the academic literature. However, research demonstrates hat
conditionality has largely failed, especially exante conditionality where aid is disbursed

before reforms have taken placg(Svensson, 2003)Against this background, the PforR®

modality represents amove f x AOA®T OAB AT 1 AEOCEI T Al EOUS6 xEAO

verified first before disbursements are made.

The Rwandan government has traditionally been a frontrunner in taking country
ownership. Rwandainstituted an aid policy in 2006 that enforces @ivision of labourd by
telling donors which sectors they can support The policy also callsbudget support, a type
of programme-based aid, its preferred modality.Nevertheless Rwanda over recent years
(along with international trends) shifted back to aid projects, and the only remaining
significant providers of programme-based aid are the World Bank and the European
Union (interview 9) °°. This shift has also been influenced by Rwandan scepticism towards
general budget support, stemming from budget support suspensons in 2013 over the
question of support to the M23 group in the Democratic Republic of Congo(Swedlund,

2013)

For the agriculture sector, several interviewees compared ta PforR to aid projects more
broadly. They pointed out that aid projects were specific and focused through earmarked
expenditures, but also duplicated government asks, were shoriterm oriented and did not
help to build crucial maintenance skills within th e Rwandan government (interviews 10,
38, 47, 58, 72%'. For the PforR modality, interviewees were more optimistic that it
facilitates ownership, sustainability, strengthens the focus on development outcomes and

facilitates strategic discussions on policie®f the agriculture sector and beyond (interviews

89 PforRs, including the PforR in agriculture in Rwanda, deviate slightly from this pure theory of programme-
based expost conditionality because up to 25 per cent of funds are disbursed as prénancing.

% Interview 9: Donor official, Rwanda, September 2016.

91 Interview 10: Donor consultant, Rwanda, October 2016 / Interview 38Donor official, Rwanda, November
2016 /Interview 47: Government official, Rwanda, November 2016 / Interview 58: Researcher, Rwanda,
November 2016 / Interview 72: Donor official, Rwanda, October 2016.
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manage the government as ong it is top-down z its strength is its weakness at the same

time: the reliance on governmAT O O OO O A O O O A°®AnotheEinted/ievied &dded i a

that the institutional structures in the agriculture sector, a relatively weak ministry like

MINAGRI and the large but ineffective implementation agencies Rwanda Agriculture

Board), render close dignment to government structures difficult: Do you want results or

do you want to be sustainable on paper? (interview 180

One donor consultant (interview 67)°° gave an example about the downside of project aid

in Rwanda when she recounted the story of tvo neighbouring marshlands, one supported

by the government and one supported by a donor project marked by a donor flag. Some

AAOI AOO AO OEA OEI T ACA 1 AOGAT AOAT DOIT OAIT U OAEZEAO
seeing their association with donor prgects as a distinction. After heavy rainfalls caused a

mudslide into the fields, the project farmers called the donor for help, who immediately

organised trucks to clear the fields, but only for those farmers supported by the aid project.

The farmers suppated by the government called the district, but the district did not have

the funds to help them, and they remained stuck with the mud.

Returning to the question of autonomy and PforR, it can therefore, be concluded that
PforR provides greater policy aubnomy than project aid because PforR funds are
channelled through government systems. In terms of managerial autonomy, the
relationship between the World Bank and Rwanda is similar to budget support or sector
budget support, where the donors attach reform conditions to funding. Yet, the specific
type of conditionality for PforR in agriculture is expost conditionality linked to output-
level indicators (from government reform policies). As a result, the relationship between
donors and Rwanda mostly focused o discussing policy reforms in a technocratic manner,
instead of conducting debates on more significant political issues like under general
budget support. Rwandan government officials weremainly in favour of the PforR
modality and appreciated the autonomy that PforR provides. Policy autonomy under
PforR is maximised compared to project aid, and managerial autonomy is only constrained

by2 x AT AAd Go ddiveEdevelGpthent results.

©

2 |nterview 10: Donor consultant, Rwanda, October 2016 /nterview 17: Donor official, Rwanda, October 2016
Interview 38: Donor official, Rwanda, November 2016 Anterview 67: Donor consultant, Rwanda, October
2016 / Interview 72: Donor official, Rwanda, October 2016.

3 Interview 57: Local government official, Rvanda, October 2016.

4 Interview 18: Donor official, Rwanda, November 2016.

5 Interview 67: Donor consultant, Rwanda, October 2016.
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Given the extent of autonomy that PforR provides, it could therefore, be expected that
the Rwandan government becomes more flexible and adaptive, potentially triggering
processes oproblem-driven iterative adaptation where the government uses the PforR to
solve long-standing problems of the agriculture sector. Indeed,there wereinstances where
the PforR was adapted and significantly changed as a direct response to problems that had
only become apparent during implementation. These processes of problem identification,
however, were primarily initiated by the donors (intervi ew 81%6. In particular, many
donors and other stakeholders became worried that the PforR was predominantly focused
on productive agriculture to the detriment of the private sector and small-holder farmers
(interview 17). Additional neglected topics included nutrition, gender or climate change
(interview 17)%8. One donor official called the close alignment of PforR indicators with the
Rwandan government strategy (PSTA3) a mistake in hindsight because the indicators
only measured what the Rwandan governmentalready wanted to measure, rather than

measure what is needed to transform agriculture (interview 725°.

At the same time, donors became more aware dhe PforR limitations. PforR achievement
is interrelated with the Imihigo system that remains outside of donor influence. The
reported results diverge from reality, there is little insight into how PforR funds are
channelled through the Rwandan budget and it is unclear how aid funds relate to
development results. Apart from several capacity development meas@s introduced

during the first phase of implementation, like the new monitoring information system, the

main change in the second phase of PforRs £ OOAOET ¢ A1 OAT AAl ET C

agriculture. In this environment, private actors play amore significant role, and the
Rwandan governmentgives upcontrol (interviews 11, 17, 36, 72, #8) This suggestionwas
welcomed among Rwandan officials and the transition from the first phase to the second
phaseof PforR coincided with the launch of a renewed agricutural strategy and the next
phase of the overarching government reform policy,the Programme for the Strategic
Transformation of Agriculture (PSTA-4), 20182024 (interview 17)%

©

6 Interview 81: Government official, Rwanda, September 2016.

7 Interview 17: Donor official, Rwanda, October 2016.

8 Interview 17: Donor official, Rwanda, October 2016.

9 Interview 72: Donor official, Rwanda, October 2016.

100 |nterview 11: Donor official, Rwanda, September 2016 / Interview 17: Donor official, Rwanda, October 2016
/ Interview 36: Donor official, Rwanda, October 2016 / Interview 72: Donor official, Rwanda, October 2016
/ Interview 74: Government official, Rwanda, September 2016.

101 Interview 17: Donor official, Rwanda, October 2016.
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Table 6: Disbursement -li nked indicators of the PforR

in agriculture, Rwanda

Phase 1: PforR 20142018

Phase 2: PforR 20182021

Disbursement -Linked Indicators (DLIs

USD amount

Examples for detailed indicators, baselines, targets

Disbursement -Linked Indicators (DLIs)
USD amount

Examples for detailed indicators, baselines, targets

DLI-1 Increased soil erosion control DLI-1 Organizational Development Plan
USD 20 million prepared and implemen tation on track
1 Annual increases in terraced land area USD 10 million
(progressive and radical) 1 Organizational review, including capacity
1 Target by end of 2015: 903,240 ha needs assessment of MINAGRI completed ang
(progressive); 69,640 ha (radical) new functional structures in place (year 1)
DLI-2 Increased area under irrigation and DLI-2 Improved analytical and policy reform
adequately maintained competencies demonstrated
USD 10 million USD 10 million
1 Annual increases of irigated area (ha) in 1 Private Sector Leveraging Strategy with
marshlands and hillsides, based on agreed Implementation Plan (year 1)
technical standards T Annual Report by MINAGRI on Public-Private
Investment in Agriculture published (year 2)
DLI-3 Increased average productivity levels of DLI-3 Digital information platforms designed
major food and export crops and and operational
livestock USD 8 million
USD 15 million T A common data warehouse platform is ready,
1 Increases in average crop yields per ha for whereby data in MIS and Agriculture Land
key food and export crops and livestock Information System (ALIS) are fully interfaced
(dairy)
i Cassava, Coffee and Milk
DLI-4 Improved generation and adoption  of DLI-4 Mechanism to strengthen Agriculture
agriculture technologies, sensitive to Public -Private Dialogu es and Agriculture
AcCcOT AAT 11T CEAAT bl O0A1 Value Chain Plaforms designed and
and market prospects implemented
USD 15 million USD 8 million
1 No. of innovation technologies introduced T Two mechanisms designed, piloted, and
and released and adopted by farmers budgeted (year 1)
DLI-5 Increase in agricultural finance lending DLI-5 New irrigation area identified, developed
for agriculture sector and/or managed where commercial
USD 10 million viability has been a determining appraisal
1 Percentage increase in agricultural firance criterion
available of total finance USD 10 million
T Number of ha identified, developed and put
under recognized PPP increased (year)2
DLI-6 Strengthened gender -sensitive DLI-6 New irrigation area identified, developed
MINAGRI agriculture sector MIS and/or managed where commercial
USD 10 million viability has been a determi ning appraisal
1 Enhanced Gender Sensitive Monitoring criterion
Information System (MIS) Action Plan USD 10 million
T Number of ha identified, developed and put
under recognized PPP increased (year 2)
DLI-7 Enhanced operational policy DLI-7 Volume of pr ivate sector investment (in
environment for enabling rapid and USD) matching public financing in PPP
sustainable agriculture growth infrastructure project
USD 20 million USD 20 million
DLI -8 Private sector extension service models
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1 Approval of Seeds, Feitizer and Ag. USD 15 million
Finance Policy, and implementation of -
action p|an (based on agreed m”estones) DLI-9 Reform of Rwanda AgrlCUItUre Board

USD 9 million

Source: Own representation based on World Bank

Comparing both phases of the PforR, it is clear that the objectives have changeehtirely
(Table 5. The disbursementlinked indicators of the first phase targeted higher
agricultural productivity, whereas indicators in the second phase measure how well the
private sector is supported or how institutional reforms and new processes are
progressing. In the first phase, transforming the sector was ewed as implementation
lagging behind an existing reform agenda (interviews 32, 4792 In the second phase,
transforming the sector involves a considerable reassessment of the reform targets
themselves, in particular regarding the creation of an enaling environment. The
perception of this problem changedthroughout PforR implementation, partly due to staff
rotations. The main reason, however, was an increase@dwareness of problems that
emerged after PforR implementation had already started.Donor were driving these
adaptations of the PforR designwhile colleagues from MINAGRI are supportive of these
changes because the PforR helps to strengthen the MINAGRI position \ia-vis other
ministries and other levels of government, like the Rwanda Agriculture Boardor districts

(interview 47)1%3

Overall, the analysisfinds evidence that the PforR has enabled greater autonomy than
comparable aid modalities, but this autonomy has beenused mainly by donors to adapt
the programme according to insights gathered from implementation. It is too early to
assess whether the significant adaptations of programme design lead to improved
development effects or whether thenew indicators represent a shifttowards a new reform

focus.
4.2.2. Intra-governmental relationships of the Ministry of Agriculture

The analysis of the results mechanism has shown that MINAGRI is in a comparatively

weak position vis-a-vis the Ministry of Finance and Economic Planning (MINECOFIN) on

the horizontal level. Furtherh - ) . 1 ' 2) 8O0 ET & OAT Avs-aVid theOE A

102 Interview 32: Donor consultant, October 2016 / Interview 47: Government ficial, Rwanda, November 2016.
103 Interview 47: Government official, Rwanda, November 2016.
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implementation agencies, Rwanda Agriculture Board and National Agricultural Export
Board (NAEB), and the districts is also limited. Against this background, are there still
instances where the PforR has helped MINAGRI to gain greater autormy and have these

instances lead to problenmdriven adaptation?

At the ministry -level, the PforR has empowered MINAGRI to take on a more strategic and
influential role in the agriculture sector through different means, including the newly
introduced monito ring and information system or updates public expenditure review
during the first PforR phase. The national agriculture policy (Republic of Rwanda, 2018)
and as well agthe fourth Strategic Plan for Agriculture Transformation (MINAGRI, 2018)
AT 1T OAET | Oi OEPI A DPOI OEOGETT O Oi OOOAT COEAT -) .1
capacity, as well as its role for coordinating the agricultural sector. Both policy documents
contain inputs from the PforR and the second phase of the PforR sets further incentives
for strengthening MINAGRI. Four disbursement-linked indicators of the revised PforR
target policy and organisational reform of MINAGRI, including an organisational review
and development plan for MINAGRI, improved competenciesregarding private sector
leveraging, the creation of digital information platforms and the setting up of mechanisms
to strengthen public-private dialogues and agriculture value chain platforms(World Bank,

2018Db, pp. 36B1)

The reorientation of the PforR from incentivising agricultural productivity towards

incentivising institutional reform is unusual for a results -based approach.Often PforR
programmes tend to dedicate more funding towards institutional reforms and process
indicators, like setting up mechanism and drafting plans, in the beginning. Over time,
these process indicators are then gradually replaced by more outcomeriented indicators
that are closer to improvements in peoD | A 6 QHolzdpi®l & Qanus, 2015)The PforR in
Rwanda shows the opposite pattern, where outcome indicators were replacedybprocess
indicators, highlighting the importance attached to institutional reforms and potentially

scepticism towards the robustness of previously reported results.

On the vertical level, the relationship between MINAGRI and the agricultural agencies

RAB and NAEB, as well as to the 30 districts, shows a similar pattern. Key agricultural

reform documents point out deficiencies in decentralisation in agriculture and aim to

OO0OO0OAT COEAT -).1'2)80 0OOO0A Glvis thdse éhiitids. TRAFOrKAET AGET T O
phase two programme document notes that RAB and NAEB account for most of the

resources allocated to the sector, around 8(er cent from 20132018 The document also
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statesthAO OEA OAI AOGET T O OAAOxAAT OEAOA Oxi ET O¢
rANOEOAO T Ax T AAOOOAO O1T AT EAT AWorldBANK RA8YAAET E
The revised PforR includes a disbursementlinked indicator on reforming RAB and also an

ET AEAAOT O 11T OTI1TTETG TO60 -).1'2)80 1 AT ACAI Al

The challenge of all institutional reforms aimed at strengthening MINAGRI, whether at

the horizontal or vertical level, is that these processes take time and are not easily linked

to actual improvements in developmental outcomes. The programme document for PforR
AAET T x1 AACAO EO OxEll OAEA OEIA A O -).1"'2)
countries can perform well onde jureinstitutional targets that measure the organisation

of the public sector, rather than on de facto effectiveness in solving public problems
(Buntaine, Buch, & Parks, 2013\Whether the increased autonomy of MINAGRI can lead

to processes ofmore significant adaptation and flexibility in solving problems remains

open.

In the interviews, there werefew examples where actorseither at the central or local level,

had the autonomy to react flexibly to emerging problems or where officials were
encouraged to experiment with innovative solutions. The top-down structures of
centralisARA DT ATTET C 1T AZO 1 EOOI A O T i A& O-divéehAT O A
in the Rwandan agriculture sector, however, was in the area of agricultural extensioand

advisory services, namely the farmer field school approach (FFS). The FFS approach has
originally been developed by the United Nations Food and Agriculture Organisation in

the Philippines and since then has been applied in over 100 countries, includg in Rwanda

since 2005(Braun & Duveskog, 2011)The FFS contains many ideas that are typically

AOOT AEAOAA xEOE AAADPOEOA AAOAT 1 bOHBE OAD DRIRAA K
extension with a focus on participatory, experiential, and reflective learning to improve

the problem-solving capacity of farmers through highly trained facilitators working with

AAOI AO (Catsen@Ailledr, 2014, p. 834)

YT 2xA1T AAR OEA &&3 Ei bl Al AT OAOO AAOGAOEAA EO
OAAAEAO AZEAOI AOO EiI x O AGPAOEI Al O(Somkerdy OT1 1
Rucibigango, Higiro, & Salama Gata, 201 AT A AEOMOAA 1T AAOT ET ¢co6  OA
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the field at a demonstration site (interview 18)%4 According to own reports, the FFS has
increasedthe productivity of FFS farmers by 45per cent (compared to non-trained farmers

- measured on a scale, average for alfaps) in 2015 and between 2042016 around 200.000
farmers were reached(Somers et al., 2017)FFS has been supported as an aid project by
Belgium since 2008 and funding was phased out in 2016 (interviews 14, 8)in 2014, the
Rwandan governmentintegrated the FFS into its homegrown solution for the agricultural
AadOAT OET TwigifeAMuhinkid 8 0& &3 EO 11 x 11T A T &£ Oxi [ AET PDE
governmental extension system and the agriculture budget includes an earmarked
transfer from MINAGRI to districts, which also include FFS targets in their Imihigo
contracts (interviews 18, 34)% There is no expltit link between PforR and FFS. Bt it is
possible that current and future funding for FFS (under Twigire Muhinzi) comes from the
programme-based aid that Rwanda receives for agriculture from the EU{MacNairn &
Davis, 2018)r even PforR.

The example of FFS in Rwanda demonstrates two interesting insights for adaptive
development in Rwanda. First, processes of problentdriven iterative adaptation are
possible in the agricultural sectar, even given the context of strict top-down results-based
management. Second, the history of how FFS developed from an international best
practice approach into a locally adapted aid project, which was gradually expanded and
ultimately integrated into gov ernment structures shows a potential pathway for current
aid interventions like PforR. Nevertheless this story represents a bestcase and still took
around ten years to unfold, which again underlinesthe need for a longterm perspective

regarding challengng institutional reforms.
4.2.3. Farmers, civil society, the private sector and the Ministry of Agriculture

-). 1" 2)80 OAIl AOgovdmmeéntaliactorsEsOdh asifdrmiers and civil society
organisations is mediated through the implementing agencies RAB ad NAEB as well as
district administrations. Checking for cases where MINAGRI has enabled greater
autonomy for farmers or civil society through policies financed by PforR ischallenging to

assessdirectly. Particularly, when farmers and civil society organsations have little

104 |nterview 18: Donor official, Rwanda, November 2016.

105 Interview 14: Government official, Rwanda, October 2016 / Interview 18: Donor official, Rwanda, November
2016.

106 Interview 18: Donor official, Rwanda, November 2016 / Interview 34: Donor official, Rwanda, September
2016.
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bottom -up influence on policies at the district or national | evel, there might be few

observable linkages

A member of a civil society organisation described limited space for conducting public
campaigns in the agricultural sectorandA @1 AET AA OEA T AAA &I O OAEC
instead focus on commenting on existing policies and promoting causes taken from
government laws or strategies (interview 76}°7 Evenagricultural data is politicis ed, and

civil society organisations need pemits before they are allowed to undertake their own

data collection (interview 76)1%., At the same time, administrative data compiled by

districts can be flawed and especially thelmihigo system creates high pressure to perform.

Against this background, the project funded by the World Bank and implemented by
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The project operates in two districts, Kayonza and Nyanza, through two local civil socity
organisations and links farmers and local authorities in the Imihigo planning process to
allow the inclusion of framers needs and views in the districtImihigo and action plans
(World Bank, 2016b) The project could, therefore, foster bottom -up inputs to Imihigo,
where targets are usually set in a topdown manner (interviews 46, 76):% Ideally, lessons
drawn from this project will also inform district -level or even national-level policymaking

going forward. The challenge of this task, however, can be illustratd by reviewing the

district Imihigo targets of Kayonza, one of the pilot districts (Tale 6).

Despite the efforts towards greater participation, the Imihigo indicators have hardly
changed over recent years (Table 6 Productivity targets like increasing vields, raising
livestock or expanding irrigation and mechanization continue to dominate. These targets
originate from the previous agricultural reform strategy, Crop Intensification Programme
(CIP) from 2007 that is geared towards agricultural modernisation. Targets from newer
PDi 1 EAEAO T EEA 2xAT AAGO . AOQE4ot ékdn the RIcREAReMbtO OO A

to be represented at the district level yet.The interviews in 2016 showed &imilar pattern

107 Interview 76: Civil society member, Rwanda, September 2016.

108 Interview 76: Civil society member, Rwanda, September 2016.

109|nterview 46: Donor official, Rwanda, November 2016 / Interview 76: Civil society member, Rwanda,
September 2016.
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in eight other districts and their respectivelmihig o targets. Mostly these were targets from

the original CIP that had not been updated over the years.

Table 7: Kayonza district Imihigo targets for agriculture

Cluster I: Economic Development - Agriculture
Indicator 2015/2016 20162017 2018/2019

Q) Ha of land consolidated on | Ha of land consolidated on | Number of Ha of land covered
priority crops (maize, rice, priority crops (maize, rice, by food crops (maize, rice,
cassava, beans, soybeans, | cassava, beans, soybeans, | cassava, beans, soybeans)
banana rehabilitated) banana rehabilitated)

2 Percentage of farmers using| Ha irrigated using hillside Quantity produced per priority
organic/inorganic fertilizer irrigation crop (maize, beans, rice)

3) Percentage of households | Ha cultivated under Number of new banana field
using improved seedson mechanization schools established
consolidates sites

4 Average yields of priority Number of new agriculture | Number of Ha under Small
crops on consolidated land | cooperatives initiated Scale Irrigation (SSIT)

developed

(5) Ha irrigated using hillside Number of cows Number of moto-pumps
irrigation inseminated and PD distributed

positive

(6) Ha cultivated under Number of livestock Number of Ha developed for
mechanization vaccinated against diseases| irrigation (mars hland)

@) Number of progressive Number of valley dams Volume of fully washed coffee
terraces constructed rehabilitated produced (MT)

(8) Number post-harvest Number of coffee cherries Number of trees planted
facilities constructed MT produced (mangoes, avocades)

9) Number of cows Number of cows distributed to
inseminated and PD poor families through Girinka
positive

(20) Number of artificial Number of cows inseminated
insemination (Al) calves
born and registered

(11) Number of livestock Number of Al born calves
vaccinated against diseases registered

(12) Number of livestock vaccinated

against diseases

(13) Number of forage storage

facilities constructed
Source: Own representation based on Kayonza Annudmihigo Plans

Regarding greater participation and autonomy br the private sector, the PforR in its
second phase has clearly defined this issue as a priority. Six out of nine disbursement
linked indicators target promoting private sector inclu sion in agriculture (see Table § and
include: a MINAGRI Private Sector leveraging Strategy, Annual Report by MINAGRI on
Public-Private Investment in Agriculture, Agricultural input subsidy schemes reviewed,
Mechanism to strengthen Agriculture Public-Private Dialogues (Ag. PPD) and Agriculture

Value Chain Platforms, new irrigaton and terracing areas under publicprivate
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partnerships (PPP), volume of private sector investment (in USD) matching public
financing in PPP infrastructure project and private sector extension service models. The
extensiveredesign of the PforR shows thathe World Bank views the lack of private sector

participation as the main challenge in Rwandan agriculture.

Although the Rwandan government, including the MINECOFIN and MINAGRI, has
agreed to redesign the PforR towards promoting the private sector, soménterviewees
were sceptical about how greater private sector participation in agriculture can be realised.
One interviewee pointed out that policy documents calling for private sector
strengthening, most notably the Economic Development and Poverty Reducthn Strategy
(EDPRS), had been in place for a long time, yet the government remained the biggest
investor in agricultural processing (interviews 20, 44}° Export crops, like coffee and tea,
are more privatised but other crops and livestock that are intended for the Rwandan

market tend to be dominated by parastatal companies (interviews 44, 102}

Several interviewees gave the example of the ferider business, where donors had
supported the gradual decrease of subsidies and the promotion of more companies
importing seeds and fertilisers for years (interviews 20, 59)'2 In 2016, as a reaction to
problems of quality, fraud and corruption in the distribution of agriculture inputs, the
Rwandan government put a new company in charge. he Agro-Processing Trust
Corporation Ltd (APTC), a state-owned company represented by he Rwandan Ministry of
Defence became the main distributor of agricultural inputs. APTC was therefore in charge
of all fertil iser distribution towards about 800 agro-dealers who then interact with farmers,
and as a resulfmost import compani es have dropped out of businesginterviews 97, 102)!3
Fertiliser distribution has become centralised again with APTC setting the margins that
agro-dealers can charge (interview 59 Interviewees were scepticathat the new system
solves the main problems in fertiliser distribution because the fraud that occurs in the

interface between agroedealers and farmers will not be affected by APTC (interviews 14,

110 nterview 20: Donor official, Rwanda, October 2016 / Interview 44: Donor official, Rwanda, November 2016.

111 nterview 44: Donor official, Rwanda, November 2016 / Interview 102: Researcher, Rwanda, November 2016.

112 Interview 20: Donor official, Rwanda, October 2016 / Interview 59: Donor official, Rwanda, November 2016.

13|nterview 97: Government official, Rwanda, September 2016 / Interview 102: Reseher, Rwanda,
November 2016.

114 Interview 59: Donor official, Rwanda, November 2016.
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20, 58, 59}° However, interviewees also noted that donorshad no influence on the

decision becausethe Rwandan governmentdecided unilaterally.

Overall, the autonomy for farmers, civil society and private companies is limited. Yet for
each group, there were examplesf autonomy supported by the PforR. The Tranparency
International project works directly on greater participation of farmersand civil society in
Imihigo, and the second phase of the PforR makes a strong push for greater private sector
participation. Still, there were not many processesof problem-driven iterative adaption,
except for the major redesign of the PforR towards promoting the private sector. Given,
the recent start of the second phase andseveralsceptical interviewees, it is too early to
determine how adaptive and experimental the secondphase of PforR has been, and

whether it has been effective.

Taking all three key sets of relationships of MINAGRI (donors, bureaucracy, non

government), there is no specific evidence that agent autonomy, as predicted by the

adaptation mechanism, exists ad has contributed to explaining the PforR results. Still,

there is evidence for autonomy in the relationship between donors and MINECOFIN and

several examples of PforR adaptation and autonomy at the local leveNevertheless,none

of the three relationshib O DAOOAO OEA AAOOAI OBddx@min®d OOO6h xEEA
results of the PforR with certainty. Further, there is no evidence that can be classified as a

OOCiI T EETC cOl 6 j O1T ENOAT AOGOQh xEAOA 111U OEA AAAPOA
PforR programme could have delivered thePforR results. The next section, therefore,

assessegxternal influences related to the political economy of the Rwandan agriculture

sector.

4.3. External factorand alternative explanationse fpolitical economy of agricuitand donar

government relationships in Rwanda

This section will check for alternative explanations for Rwand#® development outcomes
of the agriculture PforR, other than the results or adaptation mechanism, based on the
political economy literature on donors, aid modalities, and the Rwandan agriculture

sector.

115|nterview 14: Government official, Rwanda, October 2016 / Interview 20: Donor official, Rwanda, October
2016 / Interview 58: Researcher, Rwanda, November 2016 / Intggw 59: Donor official, Rwanda, November
2016.
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Several political economy factors on the donor sideare considered as potential external
factors that influence the effectiveness of the PforR in agriculture. First, the World Bank
does not have a dear perspective onthe politics of the PforR modality. In the official
operations policy document for PforR (World Bank, 2011)there is no reference to political
economy analysis and politics are mentioned only in passing as one potential isk factor.

Still, a first review of PforR by the Independent Evaluation Group of the World Bank

AOOAOGOAA Al1l o0& 02 ET OAOOGATOGETT O cCciTAAITIT U Ai
are behind many of the issues addressed by DLIs [disbursemedlinked indicators] and
0'00 y0OI COAI ! AGETT 01 AT Geh AOO OEIMDOAd AT T OC

Bank, 2016a, p. xii) The review further notes that critical analysis tends to address only
low-level issues and that there isal AAE 1T £ DPOAI EOEAA AT AL UOGEO
where PforR has deliberately addressd politically sensitive issuesbut the typical case is

that PforR programmes tackle political issues indirectly and avoida discussion on these.

The situation in Rwanda and the agricuture PforR in particular mirror this larger picture.

A donor official in Rwanda (interview 20)***commented that donors had little influence
on policies in Rwanda, as these are mainlgriven by the planning and budgeting process
in MINECOFIN, the Imihigo system and political appointments in critical positions.
Several interviewees pointed out that it is difficult for donors to criticise the Rwandan
government because the country peforms well on many developmentindi cators. Further,
Rwandais often upheld as a success case for aid projects. One donor official recounted a
case whereshe promoted taking a more critical stancevis-a-vis the Rwanda government
but was overruledby OE A AT T T (eadoQaktérs\(ioténdew 108¥17

Regarding the World Bank, another donor official commented that the Bank had become
less political compared to when there was to a general budget support group of all donors
(interview 9) 118 The former policy dialogue on political issueswasreplaced by technocratic
discussions on policy, where morepolitically sensitive issuesare not addressed(interview
9)1 The PforR in agriculture in its first phase largely avoided discussions on political

issues because it was closely aligned to government paiies and only introduced smaller

118 Interview 20: Donor official, Rwanda, October 2016.

117 Interview 108: Donor official, Rwanda, September 2016.
118|nterview 9: Donor official, Rwanda, September 2016.
1191nterview 9: Donor official, Rwanda, September 2016.
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policy changes, like the monitoring information system. In the second phase of PforR,
however, the programme intends to push the government more strongly towarc
supporting the private sector, although programme documents do not indicate that

politically sensitive issues arediscusseddirectly .

The political economy literature typically describes Rwanda as a state that attempts to

derive political legitimacy and political power for the ruling elite, the RPF party, through

delivering developmental outcomes and economic stability, while tightly controlling

society through a centralised, topdown political -administrative system. Scholars have

applied different descriptions of Rwandal EEA OAAOAT i(Hafridoh, @2016) OAOA 6
OAAOGAT T Pi AT OAT (Bohid & BdldodaRkdbiEZD12p O Of -driered O
centralised rents. In particular, scholars disagree on whether and how developmental

benefits can be reconciled with limited participation, also depending on which sector of

the economy or parts of social life are studied.

For the agriculture sector, profound criticism of government policies has been put forward

by a group ofresearchers Theyargue that the Rwandan moderniation pathway based on

OEA O' OAAT 2 A {iigto® & Edndhurst, 1989 had only limited effects on

pif OAOOU OAAOAOCETT AT A OET Ol AopNdkmeS i a Btdte AO AT AOO/
managed system of commercialisation and to render them more dependent on state

ORAOOEAADO AO xAi1 AO POEOAOA EEOI O AT A AAT EO DPOI OE
(Ansoms et al., 2018, p. 423 hereby, the authors challenge the validity of data prodiced

by the Rwandan government on the successes of its reform&he researchers argue that

the government T OAOT T T EO ODPAT Bl Akhidh id dhdbektdrised Bybadh® E AT AA o

tenure security, disrupted subsistence production, and restricted use of traditioal

farming methods and associated social practicegAnsoms et al., 2018)

The stark contrasts between official government reports, the independent researchon the

agriculture sector and the literature on the broader Rwandan political economy, paint a

complex picture of Rwandan policymaking, which is further complicated by the different

types of engagementsbetween Rvanda and donors including through PforR. Huggins

points out that the Rwandan government is not monolithic and that there are different

I DETEITO AAOTI OO OEA OOIEI ¢ ATEOA 11 ACOEAOI OOOAI
large- and small-scale agrick OOOAT DOl A GHubdgns$, 2014, pp/B8s869).0

158



A similar assessmentis drawn for the political economy of the agriculture PforR in
Rwanda. Nearly all critical reform issues in the agricultural sector interact with the PfoR,
such as data reliability, performancebased management throughlmihigo, the targets of
the Crop Intensification Programme or the role of the private sector. Nevertheless it
cannot be concluded that PforR only supports government policies and has little influence
otherwise. Instead, the analysis above has demonstrated the various channels through
which PforR interacts with a diversity of actors in Rwanda and where it enforces or

discourages prevailing policy directions.

It is surprising, however, that the profoundly political reform issues related to PforR are
addressed only indirectly and tend to be phrased as technical issues by PforR piay
documents and many interviewees. As Yangua@017)points out, aid is inherently political

and creates losers and winnersas it supports incumbents or challengers of existing
structures. Donors still have a limited role in contested processes of domestic
policymaking but there is space within the PforR modality to have a morethoughtful

discussion on the political economy of agricultural reform. For instance, Behuria(2018)
AAOGAOEAAOG 2xAT AA8O AAOGAIT T Ppi Al DEDDOAOAEGRIOAB AL
government pursues policies for different purposes z economic transformation, market-

led reforms or signalling best practicesz often leading to contradictory outcomes. In
ACOEAOI OO0OAnh OEA DOAOGETI 66 O' OAAT 2AO01T1 O0ET I
substantial state intervention stand in contrast to the revised National Agriculture Policy

that highlights food security and nutrition, private sector participation and aims to create

Oi 1 OA OAODPI T OEOGAG ET OOEOOOEIT O / JthBrefeeEtd 1 1 AT C
better understand the different forces of political contestations around diverging policy

directions and adapt the PforRaccordingly.

5 Conclusion

AEEO DPADPAO EAO AAI 11 OOOAOAA OEOI OCE xEEAE A
agriculture sector has contributed to achieving development results in the form of
productivity improve ments. The analysisfinds that the key underlying relations that
structure the agricultural sector are intragovernmental relations that existed prior to PforR
implementation. These relations across the Rwandan agricultural sectorare geared

towards delivering results basedon centralised policymaking, with little input by donors.
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There is no evidence that an adaptation mechanism contributed in a significantway of
achieving PforR results. Still,the analysis has identified different cases where PforR has
supported the autonomy of Rwandan actors at different levels and enabled more adaptive

and problem-driven processes in an otherwise tightly controlled sector.

The political economy analysis of the donor organisation revealed that the PforR is used
in a depoliticised manner. Design and implementation of agricultural policies are mainly
discussed in technocratic terms among PforR implementers At the same time, the
political economy analysis of the Rwandan agriculture sector indicates the centrality of
power structures and elite capture for explaining policy outcomes. The PforR instrument
therefore, mainly contributes to reinforcing existing power structures in the agricultural
sector, but the analysis has identified multiple cases where more space for adaptat and
political dialogue has been created. The rare deliberate use of such opportunities could
be a strategy for increasingthe developmental effects of the PforR. In particular, targeting
underserved groups in Rwanda and supporting bottomup accountability could be such

strategies

Although the assessment of PforR shows the limitations of donor influence on domestic
politics overall, another critical conclusion is that donors make some decisions that will
contribute to shaping a given political environment. One crucial choice is over aid
modalitie s, whether project or programme. The specific modality determines fundamental
conditions of how the Rwandan government is supported. The PforR, as an example of a
programme-based approach, is well suited to engag with the government on policy-
alsopotentially support long-term and sustainability-oriented development, and avoid the
structural flaws of long-term aid projects. Whether the PforR can leadto developmental
outcomes through the results mechanism also depends on the level of trust between the
Rwandan government and the donors. Donors need to trust that their financing
contributes to developmental results and believe gowernment priorities and reporting.
Rwanda needs to trust that donorsbacked policies are in its own best interest and willing

to engage critically on political issues.

These results are specific for the Rwandan case and the agricultural sectoXet, the
methodology of combining causal process tracing with contribution analysis could be
applied to study other PfoR operations or other aid modalities across different donors and

countries to draw comparative insights into the underlying causal mechanisms. Agaist
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the background of ongoing theory-led debates on results, adaptation and politics, such
research could providecrucial empirical material for complementing these debates, and

ultimately better inform the management of aid organisations and their interventions.
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