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EXECUTIVE SUMMARY

This study entitled 'the strategic impact and cost effectiveness of EU budget support with regard to
supporting democratic transitions in Southern Mediterranean countries' was focused on answering
four specific study questions, namely:

 In which way and to what extent has EU budget support changed in recent times to take
account of the Arab Spring events and growth of democracy in Egypt, Tunisia and Algeria?

 In which way and to what extent have EP resolutions targeted to Egypt, Tunisia and Algeria
been translated into the EU budget support?

 To which extent have the concrete effects of budget support provided to Egypt, Tunisia and
Algeria been monitored? Are the reporting systems based on performance indicators? If so,
which ones? Did they change after the Arab Spring events?

 To what extent have democracy promotion, respect of human rights, gender mainstreaming,
gender budgeting and poverty reduction objectives been reached by the budget support tool?

Three country level case studies have been carried out in respectively Egypt, Tunisia and Algeria.

Democracy and democratic transitions

Democracy is more than just having elections for choosing a President and members of the National
Parliament and Local Government Councils. It includes also among other things (i) having a strong
Parliament functioning according to democratic principles and capable to exercise effectively its
legislative and supervisory role, (ii) a Government which is effectively accountable to the Parliament,
(iii) freedom of association and having strong civil society organisations.

It should be recognised that democratic transition is a long term process, which implies that clear
results are often difficult to achieve and to measure within the relatively short time frame of a budget
support operation. Moreover, the impetus for democratisation must come from within a society.
Although external factors and forces could play a relevant role, democracy cannot be imposed from
outside and the national sovereignty needs to be respected. This implies that donors need to be
realistic about what can be achieved in terms of ‘democracy promotion by external forces’.

The European Commission’s budget support policy

In the European Commission’s (EC) budget support guidelines of 2002 and 2007, no link was made
between the provision of budget support and the existence and/or promotion of democracy in the
partner country, neither as a precondition nor as an objective of budget support. In the new Budget
Support Guidelines, issued by the EC in September 2012, the two ‘traditional’ overall objectives of
budget support (eradication of poverty and promotion of sustainable and inclusive growth) are
supplemented by a third objective, which is 'consolidation of democracy'. Moreover, the Guidelines
stipulate that three fundamental values - respect of human rights, promotion of democracy and the
rule of law - have to be assessed before a decision can be taken about the provision of budget
support. In case of a Good Governance Development Contract for the provision of General Budget
Support (GBS), commitment to these fundamental values is a precondition, in case of a Sector Reform
Contract for the provision of Sector Budget Support (SBS) these 'fundamental values matter' but do
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not constitute explicit preconditions, while in the case of a State Building Contract, these
fundamental values are 'aspects to be considered'.

It should be noted that the budget support instrument has originally not been designed to promote
democracy and it cannot be taken for granted that it can suit that purpose. So far, available budget
support evaluations and studies provide very little evidence that budget support is or could be an
effective instrument for promoting democracy. Moreover, the Budget Support Guidelines do not
make clear how budget support could be made instrumental for promoting democracy.

The European Neighbourhood Policy

The provision of budget support in Egypt, Tunisia and Algeria is embedded in the European
Neighbourhood Policy (ENP). A revised ENP was presented in May 2011, which has two overarching
objectives, namely providing support to (i) promoting inclusive economic development and (ii)
building 'deep and sustainable democracy'.

In May 2012, the EC issued a Communication entitled 'Delivering on a new European Neighbourhood
Policy' in which it concluded that the process of democratisation offered in many neighbouring
countries a 'promising picture'. In March 2013, the EC issued a Communication entitled 'ENP: working
towards a stronger partnership', in which it was argued that 'developments in among others Egypt and
Tunisia have shown that transition towards stronger democratic systems are complex and time
consuming, progress is not always linear and the outcomes are still open.'

When analysing the EC’s Communications about the ENP, it appears that the ENP is quite strongly
focussed on the political dimension of the relations between the EU and the neighbouring countries
and the development within those countries, because the EU has a 'shared interest in a democratic,
stable, prosperous and peaceful Southern Mediterranean'. In the ENP documents no reference is made
to budget support as one of the possible aid modalities.

The first study question

In which way and to what extent has EU budget support changed in recent times to take account of
the Arab Spring events and growth of democracy in Egypt, Tunisia and Algeria?

The five on-going SBS programmes in Egypt were formulated before the revolution and have not
been modified as a response to the Arab Spring events and the growth of democracy. The SBS
programmes are supporting the implementation of (part of) the national development plans for
education, health, transport, energy and water. The relevance of the sector specific objectives of
those development plans is not directly influenced by the broader political environment.

The most important change as regards the EU budget support strategy in Egypt after the revolution is
the start of the preparation of a State Building Contract for the provision of GBS, which will include
political conditions aimed at promoting democratisation processes. However, the preparation of that
joint programme was advancing only slowly, because (i) the Government of Egypt had not yet
reached an agreement with the IMF about a Stand-by Arrangement and (ii) the political situation in
Egypt was still unstable (situation in April 2013).

The EC strategy as regards the provision of GBS in Tunisia has been modified quite drastically. Before
2011, the objectives of the GBS were more or less exclusively focussed on economic development
issues, while the GBS programmes of 2011 and 2012 had a much broader scope, including also
objectives and performance indicators as regards improving governance and social sector policies
and programmes. Furthermore, the level of annual GBS funding from the EU has increased
substantially.
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The EU Delegation envisages preparing a State Building Contract for providing GBS in 2013 and 2014.
The EU intends to broaden the scope of the governance conditions. Discussions about scope and
content of that new contract were in March 2013 still at a preliminary stage and delayed because of
the unstable political situation. Scope and content of the two SBS programmes had been formulated
well before the revolution and have hardly been changed because of the revolution, just as was the
case in Egypt (see previous page).

In Algeria, the EU has not provided and does not intend to provide GBS. The EU is only funding one
SBS programme, while a second one is being prepared. Content and scope of these SBS programmes
have not been changed because of the Arab Spring events (which were in Algeria relatively 'modest'
in comparison with some other countries in the region).

In Egypt and Tunisia, the capacities of the ministries to formulate and implement policies have
weakened considerably after the revolution, because of changes of ministers, departure of key
management staff and decrease of budgetary resources. That has had a negative influence on the
implementation of the on-going budget support programmes in those countries.

The second study question

In which way and to what extent have EP resolutions targeted to Egypt, Tunisia and Algeria been
translated into the EU budget support?

Since the Arab Spring in early 2011, not many European Parliament (EP) resolutions were specifically
targeting Egypt, Tunisia and Algeria. Out of a total of five resolutions concerning Egypt, one - adopted
on 6 March 2013 - was of direct relevance for this study. In that resolution, the EC is urged to fully
honour the commitments made to Egypt and to speed up the delivery of financial support to the
country. However, the resolution stated also that the EU should withhold budget support from Egypt
unless the Government of Egypt makes significant progress with human rights, democracy and the
rule of law.

In the first half of 2013, the EU Delegation was preparing a State Building Contract for the provision of
GBS, which would include political conditions aimed at promoting democratisation processes. The
nature of those political conditions could not be disclosed to the mission. Adoption of a new law on
the freedom of association would most likely be one of the conditions. The EU Delegation was
operating prudently because of the unstable political and economic situation. All in all, it seemed that
the EU Delegation and the Commission were operating cautiously in the spirit of the EP resolution
mentioned above.

The two EP resolutions regarding the situation in Tunisia did not deal directly with the provision of
budget support. Nevertheless, a few aspects of the resolution adopted on 3 February 2011 are of
relevance for this study question. In that Resolution, the EP called on the Commission, (i) to send an
electoral observation mission, (ii) to redirect - and if necessary increase – funding under the various
financial instruments for EU-Tunisia cooperation, and (iii) to increase support to the Tunisian civil
society. These requests have indeed been followed up by the Commission. The EU has fielded an
electoral observation mission in October 2011 and the amount of EU support to Tunisia has been
increased from EUR 240 million to EUR 390 million (for 2011 - 2013). Furthermore, the funding via the
Civil Society Support Programme, the European Instrument for Democracy and Human Rights, the
Instrument for Stability and the Non-State Actors Programme has been increased.

As regards Algeria, the EP did not adopt any resolution being of direct relevance for this study
question.
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The third study question

To which extent have the concrete effects of budget support provided to Egypt, Tunisia and Algeria
been monitored? Are the reporting systems based on performance indicators? If so, which ones?
Did they change after the Arab Spring events?

In Egypt, the Ministries of Health and Transport are doing reasonably well in terms of monitoring and
reporting, but the Ministries of Education and Water do not produce monitoring reports regularly.
Steering Committees (of the sector development programmes) are supposed to play an important
role in the monitoring process. However, in Egypt they have hardly met in 2011 and 2102 due to the
political instability, changes of ministers, etc.

It should be noted that most conditions and targets of the SBS programmes are in fact inputs (e.g.
measures to be taken by the Government) or direct outputs of Government actions and activities,
while there are very few outcome and impact indicators.

In Tunisia, monitoring of the two most recent GBS programmes was focused on the four GBS
eligibility criteria and specific conditions for disbursement of individual tranches. The specific
conditions were in fact prior actions to be taken by the Government of Tunisia. Monitoring of the
medium to long term effects (outcomes and impact) of the GBS programmes is being done in the
framework of the continuous dialogue with the Tunisian authorities. However, it should be noted that
some of the outcomes and in particular the impact can only be established in the medium to long
term on the basis of an in-depth evaluation.

Monitoring of the two SBS programmes in Tunisia is done by specific technical commissions and the
donors supporting the sector on the basis of annual implementation reports. These reports are
mainly focussed on inputs and outputs and much less on the broader outcomes and impact.

It should be noted that the (management) capacities of the ministries in both Egypt and Tunisia have
weakened because of the political and governmental changes since the revolutions, which have had
also an impact on the monitoring and reporting capacities of those ministries.

In Algeria, the SBS programme for water and sanitation seems to be monitored well, with a focus on
operational performance indicators and disbursement conditions.

As regards the last element of this study question, it can be reported that the performance indicators
of the SBS programmes in Egypt, Tunisia and Algeria have not been changed due to the Arab Spring,
because almost all those performance indicators are of a non-political and sector specific nature. On
the other hand, the performance indicators of the GBS programmes in Tunisia have been modified
considerably due to the political changes in 2011: from a focus on economic issues only towards a
much broader focus including also governance issues and social sector policies and programmes.

The fourth study question

To what extent have democracy promotion, respect of human rights, gender mainstreaming,
gender budgeting and poverty reduction objectives been reached by the budget support tool?

Various aspects of this question require an in-depth impact evaluation for which a special
methodology has been developed under the auspices of the OECD/DAC. Such an evaluation is
beyond the scope of this study. This applies in particular to the sub-question about poverty reduction
objectives. However, in general terms it can be argued that the contributions of SBS programmes to
for instance improved education, health and water supply services strengthen most likely the poverty
reduction effects of those services. SBS programmes for transport and energy have most likely a
positive effect on the economic growth potential of the country, which may then have an indirect
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effect on poverty reduction via trickling down effects (effects of economic growth on the income
levels of the poor).

Democracy promotion, respect of human rights and gender mainstreaming and budgeting were not
explicit objectives and/or the focus of (disbursement) conditions of the budget support programmes
in Egypt, Tunisia and Algeria. Consequently, no specific actions and activities have been undertaken
in the context of the budget support programmes to promote those issues and also no specific
monitoring of and reporting on those issues have been done, except in the case of the approval of
the latest State Building Contract in Tunisia.

Nevertheless, various (in)direct contributions to democracy promotion can be identified, in particular
as regards strengthening the role of communities in the management of public services (e.g. Public
Health Care Centres and irrigation facilities). Gender issues are only addressed in the SBS programme
for Education in Egypt, which includes specific indicators on access to schools for girls. However the
achievement of this indicator is less certain now, because the National Development Plan for
Education does not get sufficient political support from the new government.

In Tunisia, the relationships between providing GBS and democracy promotion and respect of human
rights are rather indirect. Governance issues have got a more prominent role in the GBS programme
of 2011 and 2012 than in the preceding GBS programmes of the years 2007 - 2009, but improving
governance does not automatically promote democracy and/or strengthen the respect of human
rights. However, there are some governance issues addressed by the GBS programme of 2011 that
could contribute positively to democratisation of the Tunisian society. The Delegation of the EU
envisages broadening the scope of the governance component of the new GBS programme that will
be formulated in 2013.
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ZUSAMMENFASSUNG

Der Schwerpunkt dieser Studie mit dem Titel „Die strategische Wirkung und die Kosteneffizienz der
EU-Budgethilfe im Hinblick Unterstützung des Übergangs zur Demokratie in den südlichen
Mittelmeerländern“ liegt auf der Beantwortung der folgenden vier spezifischen Fragen:

 In welcher Weise und in welchem Ausmaß wurden die EU-Budgethilfen in letzter Zeit geändert,
um den Ereignissen des Arabischen Frühlings und dem Voranschreiten der Demokratie in
Ägypten, Tunesien und Algerien Rechnung zu tragen?

 In welcher Weise und in welchem Ausmaß schlugen sich die Entschließungen des EP zu
Ägypten, Tunesien und Algerien in der EU-Budgethilfe nieder?

 Inwieweit wurden die konkreten Auswirkungen der Budgethilfen an Ägypten, Tunesien und
Algerien überwacht? Beruhen die Berichterstattungssysteme auf Leistungsindikatoren? Wenn
ja, auf welchen? Wurden sie nach den Ereignissen des Arabischen Frühlings geändert?

 In welchem Ausmaß hat das Instrument der Budgethilfen zum Erreichen der Ziele Förderung
der Demokratie, Achtung der Menschenrechte, Gleichstellung der Geschlechter,
geschlechtergerechte Haushaltsaufstellung (Gender Budgeting) und Bekämpfung der Armut
beigetragen?

Dazu wurden drei Länderfallstudien in Ägypten, Tunesien und Algerien durchgeführt.

Demokratie und Übergang zur Demokratie

Demokratie besteht nicht nur darin, Wahlen durchzuführen, um einen Präsidenten, die
Abgeordneten des nationalen Parlaments und die Gemeinderäte wählen zu lassen. Sie umfasst unter
anderem auch (i) ein starkes, nach den Grundsätzen der Demokratie funktionierendes Parlament, das
in der Lage ist, seine Gesetzgebungs- und Kontrollfunktion wirksam auszuüben, (ii) eine Regierung,
die dem Parlament gegenüber effektiv rechenschaftspflichtig ist, (iii) Vereinigungsfreiheit und starke
Organisationen der Zivilgesellschaft.

Es sollte davon ausgegangen werden, dass der Übergang zur Demokratie ein langfristiger Prozess ist,
weshalb es oft schwierig ist, innerhalb des verhältnismäßig kurzen Zeitrahmens der
Budgethilfemaßnahme eindeutige Ergebnisse zu erzielen und zu messen. Außerdem muss die
treibende Kraft zur Demokratisierung aus dem Inneren der Gesellschaft kommen. Auch wenn externe
Faktoren und Kräfte eine wichtige Rolle spielen, kann die Demokratie nicht von außen aufgezwungen
werden, und die nationale Souveränität muss respektiert werden. Die Budgethilfegeber müssen
daher bezüglich der möglichen Ergebnisse einer „Förderung der Demokratie durch externe Kräfte“
realistisch sein.

Die Politik der Budgethilfe der Kommission

In den von der Kommission erstellten Leitlinien für die Budgethilfe von 2002 und 2007 wurde keine
Verbindung zwischen der Bereitstellung von Budgethilfen und der Existenz und/oder der Förderung
der Demokratie im Partnerland hergestellt, weder als Voraussetzung noch als Ziel der Budgethilfe. In
den neuen, im September 2012 von der Kommission herausgegebenen Leitlinien für die Budgethilfe
werden die „traditionellen“ allgemeinen Ziele der Budgethilfe (Beseitigung der Armut und Förderung
eines nachhaltigen und integrativen Wachstums) durch ein drittes Ziel ergänzt: die „Konsolidierung
der Demokratie“. In den Leitlinien wird außerdem festgelegt, dass drei Grundwerte – die Achtung der
Menschenrechte, die Förderung der Demokratie und die Rechtsstaatlichkeit – überprüft werden
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müssen, bevor über die Bereitstellung der Budgethilfe entschieden werden kann. Im Falle von Good-
Governance- und Entwicklungsvereinbarungen für die Bereitstellung allgemeiner Budgethilfen
(General Budget Support – GBS) ist das Bekenntnis zu diesen Grundwerten eine Voraussetzung, bei
Sektorreformvereinbarungen für die Bereitstellung sektorbezogener Budgethilfen (Sector Budget
Support – SBS) sind diese Grundwerte von Bedeutung, sie stellen aber keine ausdrückliche
Voraussetzung dar, während im Falle der Staatsentwicklungsvereinbarungen (State Building
Contract) diese Grundwerte „zu berücksichtigende Aspekte“ sind.

Es wird darauf hingewiesen, dass das Instrument der Budgethilfe ursprünglich nicht für die Förderung
der Demokratie vorgesehen war und dass nicht zwingend davon ausgegangen werden kann, dass es
für diesen Zweck geeignet ist. Bisher bieten die verfügbaren Auswertungen und Studien zur
Budgethilfe kaum Beweise dafür, dass die Budgethilfen ein wirksames Instrument zur Förderung der
Demokratie sind oder sein könnten. Außerdem geht aus den Leitlinien nicht klar hervor, auf welche
Weise die Budgethilfe der Förderung der Demokratie dienlich sein soll.

Europäische Nachbarschaftspolitik

Die Bereitstellung von Budgethilfe in Ägypten, Tunesien und Algerien ist in die Europäische
Nachbarschaftspolitik (ENP) eingebettet. Im Mai 2011 wurde eine Überarbeitung der ENP vorgelegt,
die zwei übergeordnete Ziele hat, nämlich (i) die Förderung einer integrativen wirtschaftlichen
Entwicklung und (ii) die Unterstützung des Aufbaus einer „vertieften und nachhaltigen Demokratie“.

Im Mai 2012 gab die Kommission eine Mitteilung mit dem Titel „Umsetzung einer neuen Europäischen
Nachbarschaftspolitik“ heraus, in der sie zu dem Ergebnis kam, dass der Demokratisierungsprozess in
vielen Nachbarländern ein „vielversprechendes Bild“ gibt. Im März 2013 legte die Kommission eine
Mitteilung vor mit dem Titel „Europäische Nachbarschaftspolitik: auf dem Weg zu einer verstärkten
Partnerschaft“, in der festgestellt wurde, dass die Entwicklungen unter anderem in Ägypten und
Tunesien gezeigt hätten, dass der Übergang zu stärkeren demokratischen Systemen komplex sei und
viel Zeit erfordere, dass die Fortschritte nicht immer linear verliefen und dass der Ausgang in vielen
Fällen noch offen sei.

Aus der Auswertung der Mitteilungen der Kommission zur ENP geht hervor, dass die ENP sich
ziemlich stark an der politischen Dimension der Beziehungen zwischen der EU und den
Nachbarländern und der Entwicklung innerhalb dieser Länder orientiert, da die EU ein gemeinsames
Interesse an einem demokratischen, stabilen, wohlhabenden und friedlichen südlichen
Mittelmeerraum habe. In den ENP-Dokumenten werden die Budgethilfen in keiner Weise als eine der
möglichen Modalitäten erwähnt.

Die erste Frage der Studie

„In welcher Weise und in welchem Ausmaß wurden die EU-Budgethilfen in letzter Zeit geändert,
um den Ereignissen des Arabischen Frühlings und dem Voranschreiten der Demokratie in Ägypten,
Tunesien und Algerien Rechnung zu tragen?“

Die fünf laufenden SBS-Programme in Ägypten wurden vor der Revolution festgelegt und wurden
auch nach den Ereignissen des Arabischen Frühlings und im Zuge des Voranschreitens der
Demokratie nicht geändert. Die SBS-Programme unterstützen die Umsetzung (eines Teiles) der
nationalen Entwicklungspläne in den Bereichen Bildung, Gesundheit, Verkehr, Energie und Wasser.
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Die Relevanz der sektorbezogenen Ziele dieser Entwicklungspläne wird nicht durch die weiteren
politischen Rahmenbedingungen beeinflusst.

Die wichtigste Änderung im Hinblick auf die Strategie der EU für die Budgethilfen in Ägypten nach
der Revolution ist der Beginn der Vorbereitungen für eine Staatsentwicklungsvereinbarung zur
Bereitstellung allgemeiner Budgethilfen, die auch politische Bedingungen zur Förderung der
Demokratisierungsprozesse enthalten wird. Die Vorbereitungen für dieses gemeinsame Programm
kamen jedoch nur langsam voran, weil (i) die ägyptische Regierung sich mit dem IWF noch auf keine
Bereitschaftskreditvereinbarung einigen konnte und (ii) weil die politische Situation in Ägypten noch
immer instabil war (Lage im April 2013).

Die Strategie der Kommission bezüglich der Bereitstellung allgemeiner Budgethilfen (GBS) an
Tunesien wurde drastisch geändert. Vor dem Jahr 2011 lagen die Schwerpunkte der GBS mehr oder
weniger ausschließlich auf Fragen der wirtschaftlichen Entwicklung, während die GBS-Programme
der Jahre 2011 und 2012 sehr viel weiter gefasst sind und auch Ziele und Leistungsindikatoren im
Hinblick auf die Verbesserung der Governance und der Maßnahmen und Programme im sozialen
Bereich umfassen. Außerdem ist der Betrag der jährlichen GBS-Mittel der EU deutlich gestiegen.

Die EU-Delegation plant die Vorbereitung einer Staatsentwicklungsvereinbarung zur Bereitstellung
allgemeiner Budgethilfen in den Jahren 2013 und 2014. Die EU möchte den Anwendungsbereich der
Governance-Voraussetzungen erweitern. Die Debatten über den Anwendungsbereich und den Inhalt
der neuen Vereinbarung waren im März 2013 noch in der Vorphase und haben sich aufgrund der
instabilen politischen Lage verzögert. Anwendungsbereich und Inhalt der beiden SBS-Programme
waren vor der Revolution festgelegt worden und wurden – ähnlich wie in Ägypten (siehe oben) –
auch nach der Revolution kaum verändert.

In Algerien stellte die EU keine GBS bereit und beabsichtigt auch nicht, dies zu tun. Die EU finanziert
nur ein SBS-Programm, während ein zweites sich derzeit in der Vorbereitungsphase befindet.
Anwendungsbereich und Inhalt dieser SBS-Programme wurden auch nach den Ereignissen des
Arabischen Frühlings (die in Algerien im Vergleich zu einigen anderen Ländern der Region
verhältnismäßig moderat waren) nicht geändert.

In Ägypten und Tunesien sind die Möglichkeiten der Ministerien, politische Strategien
auszuarbeiten und umzusetzen, stark gesunken, was auf Ministerwechsel, Fortgang wichtiger
Führungskräfte und Verringerung der Haushaltsmittel zurückzuführen ist. Dieser Umstand wirkte sich
negativ auf die Umsetzung der laufenden Budgethilfeprogramme in den besagten Ländern aus.

Die zweite Frage der Studie

„In welcher Weise und in welchem Ausmaß schlugen sich die Entschließungen des EP zu Ägypten,
Tunesien und Algerien in den EU-Budgethilfen nieder?“

Seit den Ereignissen des Arabischen Frühlings zu Beginn des Jahres 2011 waren wenige
Entschließungen des Europäischen Parlaments gezielt auf Ägypten, Tunesien und Algerien
ausgerichtet. Von den insgesamt fünf Entschließungen zu Ägypten war nur die, die am 6. März 2013
verabschiedet wurde, für diese Studie unmittelbar relevant. In dieser Entschließung wird die
Kommission aufgefordert, ihren Zusagen gegenüber Ägypten vollständig nachzukommen und die
Versorgung des Landes mit finanzieller Hilfe zu beschleunigen. Aber die Entschließung besagte auch,
dass die EU die Budgethilfen an Ägypten einstellen sollte, wenn die ägyptische Regierung keine
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deutlichen Fortschritte bezüglich der Menschenrechte, der Demokratie und der Rechtsstaatlichkeit
macht.

Im ersten Halbjahr 2013 bereitete die EU-Delegation eine Staatsentwicklungsvereinbarung zur
Bereitstellung allgemeiner Budgethilfen vor, die auch politische Bedingungen zur Förderung der
Demokratisierungsprozesse enthalten wird. Um welche Art von politischen Bedingungen es sich
dabei handelt, konnte der Mission nicht mitgeteilt werden. Eine dieser Bedingungen dürfte die
Verabschiedung eines neuen Gesetzes zur Vereinigungsfreiheit sein. Die EU-Delegation ging
aufgrund der instabilen politischen und wirtschaftlichen Lage vorsichtig vor. Im Großen und Ganzen
schienen die EU-Delegation und die Kommission umsichtig und im Sinne der genannten
Entschließung zu handeln.

Die zwei EP-Entschließungen zur Lage in Tunesien befassten sich nicht direkt mit der Bereitstellung
von Budgethilfen. Trotzdem sind einige wenige Aspekte der Entschließung vom 3. Februar 2011 für
diese Frage der Studie von Bedeutung. Das EP forderte die Kommission in der Entschließung auf, (i)
eine Wahlbeobachtungsmission zu entsenden, (ii) die Finanzierungen durch die verschiedenen
Finanzierungsinstrumente für die Zusammenarbeit zwischen der EU und Tunesien umzuleiten und
nötigenfalls zu erhöhen und (iii) die tunesische Zivilgesellschaft verstärkt zu unterstützen. Die
Kommission ist diesen Forderungen sichtbar nachgekommen. Die EU entsandte im Oktober 2011
eine Wahlbeobachtungsmission und der Betrag der EU-Hilfe an Tunesien wurde von 240 Mio. EUR auf
390 Mio. EUR (im Zeitraum 2011-2013) erhöht. Außerdem wurde die Mittelausstattung über das
Programm zur Unterstützung der Zivilgesellschaft, das Europäische Instrument für Demokratie und
Menschenrechte, das Instrument für Stabilität und des Programms „Nichtstaatliche Akteure“
aufgestockt.
Das EP hat keine Algerien betreffende Entschließung angenommen, die von direkter Bedeutung für
diese Frage der Studie ist.

Die dritte Frage der Studie

„Inwieweit wurden die konkreten Auswirkungen der Budgethilfen an Ägypten, Tunesien und
Algerien überwacht? Beruhen die Berichterstattungssysteme auf Leistungsindikatoren? Wenn ja,
auf welchen? Wurden sie nach den Ereignissen des Arabischen Frühlings geändert?“

In Ägypten leisten die Ministerien für Gesundheit und für Verkehr im Hinblick auf die Überwachung
und die Berichterstattung recht gute Arbeit, während die Ministerien für Bildung und für Wasser
keine regelmäßigen Überwachungsberichte vorlegen. Die Lenkungsausschüsse (der
Sektorentwicklungsprogramme) sollten beim Überwachungsprozess eine wichtige Rolle spielen. In
Ägypten sind sie jedoch aufgrund der politischen Instabilität, der Ministerwechsel, usw. in den Jahren
2011 und 2012 kaum zusammengetreten.

Bemerkenswert ist, dass die meisten Bedingungen und Ziele der SBS-Programme letztendlich Inputs
(d. h. von der Regierung zu ergreifende Maßnahmen) oder direkte Outputs der
Regierungsmaßnahmen und -tätigkeiten sind, während es nur sehr wenige erfolgs- und
wirkungsorientierte Indikatoren gibt.

In Tunesien lag der Schwerpunkt der Überwachung der beiden neuesten GBS-Programme auf den
vier Förderfähigkeitskriterien und spezifischen Bedingungen für die Auszahlung der einzelnen
Tranchen. Die spezifischen Bedingungen bestanden in vorausgehenden Maßnahmen, die die
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tunesische Regierung ergreifen musste. Die Überwachung der mittel- und langfristigen Folgen
(Ergebnisse und Auswirkungen) der GBS-Programme erfolgt im Rahmen des kontinuierlichen Dialogs
mit den tunesischen Behörden. Es wird jedoch darauf hingewiesen, dass einige der Ergebnisse und
vor allem die Auswirkungen nur mittel- bis langfristig auf der Grundlage einer eingehenden
Bewertung festgestellt werden können.

Die beiden SBS-Programme in Tunesien werden durch spezielle technische Fachkommissionen und
durch die Budgethilfe überwacht, die den Sektor auf der Grundlage jährlicher Durchführungsberichte
unterstützen. Der Schwerpunkt dieser Berichte liegt vor allem auf den Inputs und Outputs und
weniger auf den breiteren Ergebnissen und Auswirkungen.

Es wird darauf hingewiesen, dass die (Verwaltungs-) Kapazitäten der Ministerien sowohl in Ägypten
als auch in Tunesien durch die politischen Änderungen und die Regierungswechsel im Anschluss an
die Revolutionen geschwächt wurden. Dies hat sich auch auf die Überwachungs- und
Berichterstattungskapazitäten dieser Ministerien ausgewirkt.

In Algerien scheint das SBS-Programm für Wasserversorgung und Abwasserversorgung gut
überwacht zu werden, wobei der Schwerpunkt auf den operativen Leistungsindikatoren und den
Auszahlungsbedingungen liegt.

Bezüglich des letzten Teils dieser Frage der Studie kann noch angegeben werden, dass die
Leistungsindikatoren der SBS-Programme in Ägypten, Tunesien und Algerien auch nach dem
Arabischen Frühling nicht geändert wurden, da fast alle dieser Leistungsindikatoren einen nicht
politischen und sektorbezogenen Charakter haben. Andererseits wurden die Leistungsindikatoren
der GBS-Programme in Tunesien aufgrund der politischen Veränderungen des Jahres 2011 erheblich
geändert: der Schwerpunkt wurde von rein wirtschaftlichen Fragen auf einen breiteren
Geltungsbereich erweitert, der auch Aspekte der Governance und Maßnahmen und Programme im
sozialen Bereich einschließt.

Die vierte Frage der Studie

„In welchem Ausmaß hat das Instrument der Budgethilfen zum Erreichen der Ziele Förderung der
Demokratie, Achtung der Menschenrechte, Gleichstellung der Geschlechter, geschlechtergerechte
Haushaltsaufstellung (Gender Budgeting) und Bekämpfung der Armut beigetragen?“

Verschiedene Aspekte dieser Frage erfordern eine eingehende Folgenabschätzung, für die unter
Federführung des Ausschusses für Entwicklungshilfe (DAC) der OECD eine spezifische Methodik
entwickelt wurde. Eine solche Auswertung würde den Rahmen dieser Studie sprengen. Dies gilt
insbesondere für die Teilfrage zu den Zielen der Armutsbekämpfung. Generell kann man jedoch
sagen, dass die Beiträge der SBS-Programme zur Verbesserung der Dienstleistungen beispielsweise in
den Bereichen Bildung, Gesundheit und Wasserversorgung aller Wahrscheinlichkeit nach die
armutsmindernden Auswirkungen dieser Dienstleistungen stärken. Die SBS-Programme in den
Bereichen Energie und Verkehr dürften positive Auswirkungen auf das Potenzial für das
wirtschaftliche Wachstum des Landes haben, was sich über Durchsickereffekte (Trickle-down-Effekt,
also die Auswirkungen des Wirtschaftswachstums auf das Einkommensniveau der ärmeren
Bevölkerungsgruppen) wiederum indirekt auf die Armutsbekämpfung auswirkt.
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Die Förderung der Demokratie, die Achtung der Menschenrechte, die Gleichstellung der Geschlechter
und die geschlechtergerechte Haushaltsaufstellung gehörten nicht ausdrücklich zu den Zielen
und/oder den Schwerpunkten der Bedingungen (für die Auszahlung) der Budgethilfeprogramme in
Ägypten, Tunesien und Algerien. Aus diesem Grund wurden im Rahmen der Budgethilfeprogramme
keine spezifischen Maßnahmen und Tätigkeiten für die Förderungen dieser Fragen unternommen
und diesbezüglich auch keine spezifische Überwachung und Berichterstattung durchgeführt, mit
Ausnahme der Genehmigung der letzten Staatsentwicklungsvereinbarung in Tunesien.

Trotzdem können verschiedene (in)direkte Beiträge für die Förderung der Demokratie festgestellt
werden, vor allem in Bezug auf die Stärkung der Rolle der Gemeinschaften bei der Verwaltung
öffentlicher Dienstleistungen (z. B. öffentliche Gesundheitseinrichtungen und Bewässerungsanlagen).
Geschlechtsspezifische Fragen werden nur im SBS-Programm für Bildung in Ägypten angegangen,
das auch spezifische Indikatoren für den Zugang von Mädchen zu Schulen enthält. Das Erreichen
dieses Indikators ist jetzt jedoch weniger gewiss, da der nationale Entwicklungsplan für Bildung von
der neuen Regierung nicht genügend unterstützt wird.

In Tunesien ist der Zusammenhang zwischen der Bereitstellung der allgemeinen Budgethilfen und
der Förderung der Demokratie und der Achtung der Menschenrechte eher indirekt. Die Fragen der
Governance spielen im GBS-Programm der Jahre 2011 und 2012 eine herausragendere Rolle als in
den früheren Programmen der Jahre 2007-2009, aber die Verbesserung der Governance bewirkt nicht
unbedingt eine Förderung der Demokratie und/oder eine Stärkung der Achtung der
Menschenrechte. Einige der im GBS-Programm von 2011 behandelten Fragen der Governance
könnten sich jedoch positiv auf die Demokratisierung der tunesischen Gesellschaft auswirken. Die
Delegation der EU möchte den Umfang des Teilbereichs Governance im neuen GBS-Programm
erweitern, das im Jahr 2013 festgelegt wird.
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SYNTHÈSE

L'étude, intitulée 'Conséquences stratégiques et rapport coût-efficacité de l'appui budgétaire de
l'Union européenne en ce qui concerne le soutien des transitions démocratiques dans les pays du sud
de la Méditerranée', visait à répondre à quatre questions spécifiques, à savoir:

 De quelle manière et dans quelle mesure l'appui budgétaire de l'Union européenne a-t-il
changé ces derniers temps pour tenir compte des événements du Printemps arabe et du
développement de la démocratie en Égypte, en Tunisie et en Algérie?

 De quelle manière et dans quelle mesure les résolutions du Parlement européen concernant
l'Égypte, la Tunisie et l'Algérie ont-elles été traduites dans l'appui budgétaire de l'Union
européenne?

 Dans quelle mesure les effets concrets de l'appui budgétaire fourni à l'Égypte, à la Tunisie et à
l'Algérie ont-ils été suivis? Les systèmes de compte rendu sont-ils fondés sur des indicateurs de
performance? Si oui, lesquels? Ont-ils changé après les événements du Printemps arabe?

 Dans quelle mesure les objectifs en matière de promotion de la démocratie, de respect des
droits de l'homme, d'intégration de la dimension de genre, notamment dans l'établissement
des budgets, et de réduction de la pauvreté ont-ils été atteints grâce à l'outil d'appui
budgétaire?

Trois études de cas nationales ont été menées en Égypte, en Tunisie et en Algérie.

La démocratie et les transitions démocratiques

La démocratie, ce n'est pas simplement tenir des élections pour choisir un président, les
parlementaires nationaux et les représentants des collectivités locales. La démocratie comprend
aussi, entre autres, i) un parlement fort qui fonctionne selon des principes démocratiques et qui est
capable d'exercer effectivement son rôle législatif et de supervision, ii) un gouvernement qui rend
effectivement des comptes au parlement, et iii) la liberté d'association et des organisations de la
société civile fortes.

Il faut reconnaître que la transition démocratique est un processus à long terme, ce qui signifie qu'il
est souvent difficile d'obtenir des résultats clairs et de les mesurer durant la période relativement
courte d'une opération d'appui budgétaire. De plus, l'impulsion de la démocratisation doit venir de la
société. Même si des facteurs et des forces externes peuvent jouer un rôle, la démocratie ne peut être
imposée de l'extérieur et la souveraineté nationale doit être respectée. Par conséquent, les bailleurs
de fonds doivent être réalistes quant aux résultats qu'ils peuvent obtenir en matière de 'promotion de
la démocratie par des forces extérieures'.

La politique d'appui budgétaire de la Commission européenne

Dans les lignes directrices pour l'appui budgétaire de 2002 et de 2007 de la Commission européenne
(CE), aucun lien n'était établi entre la fourniture d'un appui budgétaire et l'existence et/ou la
promotion de la démocratie dans le pays partenaire, ni à titre de condition préalable ni en tant
qu'objectif de l'appui budgétaire. Dans les nouvelles lignes directrices pour l'appui budgétaire,
publiées par la CE en septembre 2012, les deux grands objectifs 'traditionnels' de l'appui budgétaire
(éradication de la pauvreté et promotion d'une croissance durable et inclusive) sont complétés par un
troisième objectif, à savoir, la 'consolidation de la démocratie'. De plus, les lignes directrices indiquent
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que trois valeurs fondamentales (le respect des droits de l'homme, la promotion de la démocratie et
l'état de droit) doivent être évaluées avant que ne soit prise toute décision au sujet de la fourniture
d'un appui budgétaire. Dans le cas des contrats de bonne gouvernance et de développement pour la
fourniture d'un appui budgétaire général (ABG), l'engagement à respecter ces valeurs fondamentales
est une condition préalable; dans le cas des contrats de réforme sectorielle pour la fourniture d'une
appui budgétaire sectoriel (ABS), ces 'valeurs fondamentales ont une importance' mais ne constituent
pas des conditions préalables expresses; tandis que dans le cas des contrats de renforcement des
États, ces valeurs fondamentales sont 'des aspects à prendre en considération'.

Il est à noter que le l'instrument de l'appui budgétaire n'a initialement pas été conçu pour encourager
la démocratie et qu'on ne saurait considérer pour acquis qu'il puisse permettre d'atteindre cet
objectif. Jusqu'à présent, les évaluations et études de l'appui budgétaire disponibles apportent très
peu de preuves du fait que celui-ci est ou pourrait être un instrument efficace pour promouvoir la
démocratie. De plus, les lignes directrices pour l'appui budgétaire n'indiquent pas clairement
comment cet outil pourrait permettre d'encourager la démocratie.

La politique européenne de voisinage

La fourniture d'un appui budgétaire à l'Égypte, à la Tunisie et à l'Algérie est prévue par la politique
européenne de voisinage (PEV). Une PEV révisée, qui a deux grands objectifs, à savoir l'apport d'une
aide pour i) soutenir le développement d'une économique solidaire et ii) établir une "démocratie
solide et durable", a été présentée en mai 2011.

En mai 2012, la CE a publié une communication intitulée 'Tenir les engagements de la nouvelle politique
européenne de voisinage', dans laquelle elle conclut que le bilan du processus de démocratisation 'est
prometteur' dans de nombreux pays du voisinage. En mars 2013, la CE a publié une communication
intitulée 'Politique européenne de voisinage: vers un renforcement du partenariat', dans laquelle elle
affirmait que 'l'évolution de la situation en Égypte [et] en Tunisie […]montre' que la transition vers des
systèmes démocratiques plus solides 'est un processus complexe [et lent], les progrès ne sont pas
toujours linéaires et […] l'issue est encore indécise'.

Il ressort de l'analyse des communications de la CE à propos de la PEV que cette dernière est
fortement axée sur la dimension politique des relations entre l'Union européenne et les pays voisins
et sur le développement dans ces pays, parce que 'l'avènement d'une Méditerranée du Sud
démocratique, stable, prospère et pacifique est [un] intérêt commun' de l'Union. Dans les documents sur
la PEV, aucune référence n'est faite à l'appui budgétaire comme modalité possible de l'aide.

La première question de l'étude

"De quelle manière et dans quelle mesure l'appui budgétaire de l'Union européenne a-t-il changé
ces derniers temps pour tenir compte des événements du Printemps arabe et du développement de
la démocratie en Égypte, en Tunisie et en Algérie?"

Les cinq programmes d'ABS en cours en Égypte ont été élaborés avant la révolution et n'ont pas été
modifiés à la suite des événements du Printemps arabe et du développement de la démocratie. Les
programmes d'ABS soutiennent la mise en œuvre (d'une partie) des plans de développement
nationaux en matière d'éducation, de santé, de transports, d'énergie et d'eau. La pertinence des
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objectifs sectoriels de ces plans de développement n'est pas directement influencée par
l'environnement politique global.

Le changement le plus important concernant la stratégie d'appui budgétaire de l'Union européenne
en Égypte à la suite de la révolution est le lancement de la préparation d'un contrat de renforcement
de l'État pour la fourniture d'un ABG, qui inclura des conditions politiques visant à promouvoir les
processus de démocratisation. Cependant, la préparation de ce programme conjoint n'a progressé
que lentement parce que i) le gouvernement égyptien n'était pas encore parvenu à un accord de
confirmation avec le FMI et ii) la situation politique en Égypte était toujours instable (situation en
avril 2013).

La stratégie de la CE concernant la fourniture d'un ABG à la Tunisie a été modifiée assez
radicalement. Avant 2011, les objectifs de l'ABG étaient plus ou moins exclusivement concentrés sur
les questions de développement économique, tandis que les programmes d'ABG de 2011 et 2012
avaient une portée beaucoup plus large, comprenant aussi des objectifs et des indicateurs de
performance relatifs à l'amélioration de la gouvernance et aux politiques et programmes dans le
domaine social. En outre, le niveau de l'ABG annuel de l'Union européenne a augmenté
considérablement.

La délégation de l'Union européenne envisage de préparer un contrat de renforcement de l'État pour
fournir un ABG en 2013 et 2014. L'Union entend élargir la portée des conditions relatives à la
gouvernance. Les discussions au sujet de la portée et du contenu de ce nouveau contrat n'en étaient
encore qu'à un stade préliminaire en mars 2013 et ont été retardées en raison de l'instabilité de la
situation politique. La portée et le contenu des deux programmes d'ABS avaient été définis bien
avant la révolution et n'ont guère été modifiés à la suite de la révolution, tout comme en Égypte (voir
plus haut).

En Algérie, l'Union européenne n'a pas fourni et n'a pas l'intention de fournir d'ABG. L'Union finance
seulement un programme d'ABS, tandis qu'un deuxième est en cours de préparation. Le contenu et la
portée de ces programmes d'ABS n'ont pas subi de modification à la suite des événements du
Printemps arabe (qui ont été relativement "modestes" en Algérie, par rapport à la situation dans
certains autres pays de la région).

En Égypte et en Tunisie, la capacité des ministères à élaborer et à mettre en œuvre des politiques a
considérablement diminué après la révolution, en raison de changements de ministres, du départ de
membres essentiels du personnel de gestion et de la réduction des ressources budgétaires. Ces
facteurs ont eu une influence négative sur la mise en œuvre des programmes d'appui budgétaire en
cours dans ces pays.

La deuxième question de l'étude

"De quelle manière et dans quelle mesure les résolutions du Parlement européen concernant
l'Égypte, la Tunisie et l'Algérie ont-elles été traduites dans l'appui budgétaire de l'Union
européenne?"

Depuis le Printemps arabe début 2011, peu de résolutions du Parlement européen (PE) ont visé
spécifiquement l'Égypte, la Tunisie et l'Algérie. Sur un total de cinq résolutions concernant l'Égypte,
une seule – adoptée le 6 mars 2013 – était directement pertinente pour cette étude. Dans cette
résolution, le PE invite instamment la CE à respecter pleinement les engagements pris envers l'Égypte
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et à accélérer le déploiement de l'aide financière accordée au pays. Mais cette résolution indiquait
également que l'Union européenne devrait geler l'appui budgétaire pour l'Égypte tant que le
gouvernement égyptien ne ferait pas de progrès significatifs concernant les droits de l'homme, la
démocratie et l'état de droit.

Au premier semestre 2013, la délégation de l'Union européenne était en train de préparer un contrat
de renforcement de l'État pour la fourniture d'un ABS, qui devrait inclure des conditions politiques
visant à encourager les processus de démocratisation. La nature de ces conditions politiques n'a pas
pu être révélée à la mission. L'adoption d'une nouvelle loi sur la liberté d'association ferait très
probablement partie de ces conditions. La délégation de l'Union a agi avec prudence en raison de la
situation politique et économique instable. Tout bien considéré, il semblerait que la délégation de
l'Union et la Commission ait fait preuve de la prudence demandée dans la résolution susmentionnée
du PE.

Les deux résolutions du PE concernant la situation en Tunisie ne traitaient pas directement de la
fourniture d'un appui budgétaire. Néanmoins, quelques aspects de la résolution adoptée le
3 février 2011 sont pertinents pour cette question de l'étude. Dans cette résolution, le PE invitait la
Commission i) à envoyer une mission d'observation électorale, ii) à réorienter les fonds – et, au besoin,
à les augmenter – des différents instruments financiers de coopération UE-Tunisie et iii) à augmenter
l'appui à la société civile tunisienne. La Commission a effectivement donné suite à ces demandes.
L'Union a envoyé une mission d'observation électorale sur le terrain en octobre 2011 et le montant de
l'appui de l'Union à la Tunisie a été augmenté, passant de 240 millions d'euros à 390 millions d'euros
(pour 2011-2013). En outre, les fonds alloués par l'intermédiaire du programme d'appui à la société
civile, de l'instrument européen pour la démocratie et les droits de l'homme, de l'instrument de
stabilité et du programme d'appui aux acteurs non étatiques ont été accrus.
Concernant l'Algérie, le PE n'a pas adopté de résolutions pertinentes pour cette question.

La troisième question de l'étude

"Dans quelle mesure les effets concrets de l'appui budgétaire fourni à l'Égypte, à la Tunisie et à
l'Algérie ont-ils été suivis? Les systèmes de compte rendu sont-ils fondés sur des indicateurs de
performance? Si oui, lesquels? Ont-ils changé après les événements du Printemps arabe?"

En Égypte, les ministères de la santé et des transports affichent des résultats raisonnablement bons
en ce qui concerne le suivi et les comptes rendus, mais les ministères de l'éducation et de l'eau
n'élaborent pas des rapports de suivi de manière régulière. Les comités de pilotage (des programmes
de développement sectoriel) sont censés jouer un rôle important dans la procédure de suivi.
Cependant, en Égypte, ils ne se sont presque jamais réunis en 2011 et 2012 en raison de l'instabilité
politique, des changements de ministres, etc.

Il convient de faire remarquer que la plupart des conditions et des objectifs des programmes d'ABS
sont en fait des contributions (par exemple, des mesures que le gouvernement doit prendre) ou des
conséquences directes des mesures et activités du gouvernement, mais qu'il existe très peu
d'indicateurs de résultat et d'impact.

En Tunisie, le suivi des deux programmes d'ABG les plus récents était principalement axé sur les
quatre critères d'admissibilité à l'ABG et les conditions spécifiques pour le décaissement des
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différentes tranches. Ces conditions spécifiques étaient en fait des mesures préalables que le
gouvernement tunisien devait prendre. Le suivi des effets à moyen et long terme (résultats et impact)
des programmes d'ABG est effectué dans le cadre du dialogue constant avec les autorités
tunisiennes. Cependant, il convient de noter que certains des résultats, et en particulier l'impact, ne
peuvent être établis qu'à moyen ou long terme sur la base d'une évaluation approfondie.

Le suivi des deux programmes d'ABS en Tunisie est assuré par des commissions techniques
spécifiques et les bailleurs de fonds qui soutiennent le secteur sur la base de rapports de mise en
œuvre annuels. Ces rapports portent principalement sur les contributions et leurs conséquences, et
beaucoup moins sur les résultats et l'impact plus vastes.

Il convient de faire remarquer que la capacité (de gestion) des ministères tant égyptiens que tunisiens
est réduite en raison des changements politiques et gouvernementaux depuis les révolutions,
lesquels ont également eu des conséquences sur la capacité de suivi et de compte rendu de ces
ministères.

En Algérie, le programme d'ABS pour l'eau et l'assainissement semble faire l'objet d'un bon suivi,
mettant l'accent sur les indicateurs de performance opérationnelle et les conditions de décaissement.

En ce qui concerne le dernier élément de cette question de l'étude, on peut dire que les indicateurs
de performance des programmes d'ABS en Égypte, en Tunisie et en Algérie n'ont pas été modifiés à la
suite du Printemps arabe, car presque tous ces indicateurs sont de nature non politique et sectorielle.
En revanche, les indicateurs de performance des programmes d'ABG en Tunisie ont été modifiés
considérablement en raison des changements politiques de 2011: alors qu'ils portaient auparavant
uniquement sur les questions économiques, ils englobent désormais un domaine beaucoup plus
vaste, y compris les questions de gouvernance et les politiques et programmes du domaine social.

La quatrième question de l'étude

"Dans quelle mesure les objectifs en matière de promotion de la démocratie, de respect des droits
de l'homme, d'intégration de la dimension de genre, notamment dans l'établissement des budgets,
et de réduction de la pauvreté ont-ils été atteints grâce à l'outil d'appui budgétaire?"

Plusieurs aspects de cette question nécessitent une analyse d'impact approfondie, pour laquelle une
méthodologie spéciale a été mise au point sous les auspices du CAD de l'OCDE. Cette analyse ne
relève pas de la portée de cette étude. Cela vaut en particulier pour la sous-question au sujet des
objectifs de réduction de la pauvreté. Cependant, d'une manière générale, on peut affirmer que les
contributions des programmes d'ABS, par exemple, à l'amélioration des services d'éducation, de
santé et d'approvisionnement en eau renforcent très probablement les effets de ces services sur la
réduction de la pauvreté. Les programmes d'ABS pour les transports et l'énergie ont très
probablement des conséquences positives sur le potentiel de croissance économique du pays, ce qui
pourrait avoir un effet indirect sur la réduction de la pauvreté par "percolation" (effets de la croissance
économique sur les niveaux de revenus des pauvres).

La promotion de la démocratie, le respect des droits de l'homme et l'intégration de la dimension de
genre, notamment dans l'établissement des budgets, n'étaient pas des objectifs explicites ni
l'élément central des conditions (de décaissement) des programmes d'appui budgétaire en Égypte,
en Tunisie et en Algérie. Par conséquent, aucune mesure ni activité spécifique n'a été menée à bien
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dans le contexte des programmes d'appui budgétaire pour soutenir ces questions, pas plus que ces
dernières n'ont fait l'objet d'un suivi spécifique ou de comptes rendus, sauf dans le cas de
l'approbation du dernier contrat de renforcement de l'État en Tunisie.

Néanmoins, diverses contributions (in)directes à la promotion de la démocratie peuvent être relevées,
en particulier concernant le renforcement du rôle des communautés dans la gestion des services
publics (par exemple, les centres publics de soins de santé et les installations d'irrigation). Les
questions relatives à la dimension de genre ne sont abordées que dans le programme d'ABS pour
l'éducation en Égypte, qui comprend des indicateurs spécifiques sur l'accès des filles à l'école.
Cependant, le succès relevé par cet indicateur est maintenant plus incertain parce que le plan de
développement national pour l'éducation ne reçoit pas suffisamment de soutien politique de la part
du nouveau gouvernement.

En Tunisie, les liens entre la fourniture d'un ABG, d'une part, et la promotion de la démocratie et le
respect des droits de l'homme, d'autre part, sont plutôt indirects. Les questions de gouvernance ont
acquis un rôle plus important dans le programme d'ABS de 2011 et 2012 que dans les programmes
d'ABS précédents (2007-2009), mais l'amélioration de la gouvernance n'encourage pas
automatiquement la démocratie et/ou ne renforce pas automatiquement le respect des droits de
l'homme. Cependant, certaines questions de gouvernance qui pourraient influencer positivement la
démocratisation de la société tunisienne sont abordées par le programme d'ABG de 2011. La
délégation de l'Union envisage d'élargir la portée de la composante "gouvernance" du nouveau
programme d'ABG qui sera élaboré en 2013.
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1. INTRODUCTION

1.1. ORIGIN OF THE CONTRACT
The Directorate-General for Internal Policies of the European Parliament has awarded ECORYS a
contract for carrying out a study entitled: 'The Strategic Impact and Cost-Effectiveness of EU Budget
Support with regard to Supporting Democratic Transitions in Southern Mediterranean Countries: case
studies'. According to the terms of reference (see annex A), case studies had to be carried out in
Egypt, Tunisia and Algeria. This is a specific contract under the framework contract IP/D/A:/FWC/2009-
056/LOT5. The order form was dated 21 December 2012 and the actual work for carrying out the
study was launched mid-January 2013. An interim report has been submitted at the end of April 2013
and first drafts of the synthesis and country reports in the second half of June 2013.

1.2. STRUCTURE OF THE REPORT
This synthesis report consists of five chapters. The purpose and focus of the study and the study
approach are explained in the next sections of this first chapter. The main elements of the political
and policy context of this study are described and analysed in Chapter 2, namely: the Arab Spring in
the Southern Mediterranean countries, the concept of promotion of democracy, the budget support
policies and strategies of the EU and the European Neighbourhood Policy. Chapter 3 contains a
summary of the findings and conclusions of the three country case studies (Egypt, Tunisia and
Algeria). Findings and answers as regards the four study questions are presented in chapter 4.
Chapter 5 contains the overall conclusions and recommendations of this study. Detailed case study
reports are presented in a separate volume.

1.3. ACKNOWLEDGEMENTS
The authors would like to express their thanks to all persons interviewed (see annex B), for spending
their time, providing information and sharing their views with the Study Team, particularly the staff of
the Delegations of the European Union, representatives of the ministries in Egypt, Tunisia and Algeria,
staff of other Development Partners and representatives of Civil Society Organisations in the
countries visited by the team. Of course, only the authors are responsible for the content of this
report and some of the opinions and views expressed in this report may not be shared by the
Delegations of the EU or other persons interviewed.

1.4. THE PURPOSE AND FOCUS OF THE STUDY
According to the Terms of Reference, the purpose of the study is '… to analyse the cost effectiveness
and strategic impact of budget support to a selected set of southern Mediterranean countries. Moreover,
specific consideration should be put on how the European Parliament resolutions and recommendations
have been reflected in budget support to these specific southern Mediterranean countries, either general or
sectoral, and whether there has been change following the Arab Spring events'. The Terms of Reference
indicate that the study should be focused on three case study countries, namely Egypt, Tunisia and
Algeria, and that the period under scrutiny is the current Multi-annual Financial Framework period of
2007 - 2013.

The Terms of Reference specify furthermore that the study should be focused in particular on the
following study questions:

 In which way and to what extent has EU budget support changed in recent times to take
account of the Arab Spring events and growth of democracy in the region?
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 In which way and to what extent have European Parliament resolutions targeted to these
countries been translated into the EU budget support?

 To which extent have the concrete effects of budget support been monitored? Are the
reporting systems based on performance indicators? If so, which ones? Did they change
after the Arab Spring events?

 To what extent have the democracy promotion, respect of human rights, gender
mainstreaming, gender budgeting and poverty reduction objectives been reached by the
budget support tool?

As regards the purpose of the study as mentioned in the Terms of Reference, Ecorys has observed in
its proposal that a full assessment of the cost effectiveness and strategic impact of budget support on
poverty reduction and sustainable and inclusive economic growth, as described in the OECD/DAC
document in which a methodological approach for budget support evaluations is proposed1, will not
be possible in the context of this study. Such an evaluation would require a much larger budget (in
the order of EUR 400 000), a longer time frame (12 to 18 months) and a larger study team.

Furthermore, Ecorys has remarked in its proposal that part of the fourth study question requires in
fact an impact evaluation, which is beyond the scope of this study. Nevertheless, partial answers on
that study question can be given, as far as the set-up and timeframe of this study and particularly the
availability of information will allow.

1.5. THE STUDY APPROACH
Implementation of the study consisted of four phases:

 Inception phase;

 Desk study, including interviews in Brussels;

 Country visits;

 Synthesis and reporting.

Implementation of the study started mid-January 2013 and the inception period lasted up to mid-
February. That period was concluded with the submission of an Inception Note2. The main activities
carried out during the inception period were:

 Elaboration of the study questions into detailed sub-questions to be used as guidance
during the interviews;

 A kick-off meeting with Budgetary Affairs representatives and Policy Department D of the
European Parliament;

 Collection and analysis of documents;

 Establishing contacts with units of the EC responsible for the cooperation with Egypt,
Tunisia and Algeria and with the EU Delegations concerned;

 Updating the programme of the study.

The desk study phase was used for further collection and analysis of documents and for the
organisation of the country visits. Furthermore, two members of the study team (the Team Leader Mr
Martin van der Linde and Ms Anja Willemsen) had an extensive briefing session with six staff
members of EuropeAid in Brussels (see annex B1 for a list of participants).

1 See OECD/DAC (2012), Evaluating Budget Support, Methodological Approach.
2 Submission of an Inception Note was not a contractual requirement, but Ecorys felt it was useful to submit one in order

to inform the client on how the study had been started.
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The country visits phase consisted of three missions of one week each to Egypt, Tunisia and Algeria.
During those visits, staff from the EU Delegation, officials from the Ministry responsible for
international cooperation and the Ministry of Finance, and staff from other donors and some Civil
Society Organisations were interviewed and a lot of additional documents and information were
collected. The timing and staffing of the country visits are presented in table 1 hereunder.

Table 1: Timing and staffing of the country case studies

COUNTRY STAFFING DATES

Tunisia Mr Martin VAN DER LINDE (TL)
Mr Yassine HAMZA

4-8 March 2013

Egypt Mr Martin VAN DER LINDE (TL)
Mr Alaa SHAHEEN
Ms Anja WILLEMSEN

24-28 March 2013

Algeria Mr Martin VAN DER LINDE (TL)
Dr Zine BARKA

14-18 April 2013

The phase of country visits was concluded with the submission of an Interim Report including an
overview of the activities carried out so far and – more importantly - summaries of the main findings
of the country visits. Draft of those summaries had been sent to the three EU Delegations concerned
and the comments received were taken into account when finalising the Interim Report.

The synthesis and reporting phase started early May 2013. First comprehensive country reports
were drafted and were sent to the three EU Delegations concerned. These comments were taken into
account when finalising the country reports. Subsequently the synthesis report was drafted. The
whole set of documents (synthesis and three country reports) has also been sent to the Heads of the
sectors Maghreb and Maskrek of EuropAid in Brussels with a request for comments and feedback.



Policy Department D: Budgetary Affairs
____________________________________________________________________________________________

28

2. POLITICAL AND POLICY CONTEXT
Before being able to answer the study questions, a few elements of the political and policy context
have to be clarified and analysed, namely: the Arab Spring, promotion of democracy, the EU’s budget
support policy and the European Neighbourhood Policy. These concepts and issues will be discussed
in the following sections of this chapter.

2.1. THE ARAB SPRING
A main element of the study deals with the question to what extent the EU budget support has
changed because of the Arab Spring, which have taken place in the first half of 2011, and to what
extent budget support has contributed to the democratic transitions triggered by the Arab Spring. It
is therefore useful to summarise briefly what constitutes the Arab Spring.

The Arab Spring is the term used for the series of protests, uprisings and revolutions across the
Middle East and North Africa that began in December in Tunisia. A number of developments are
believed to have triggered the revolt such as (i) dissatisfaction with the type and style of governance,
(ii) lack of political freedom and violations of human rights, (iii) deterioration of living conditions (iv) a
large number of educated but unemployed and dissatisfied youth, (v) lack of government reform
needed for accelerating economic and social development, (vi) high levels of corruption, and (vi) the
unequal distribution of income and wealth.

In many countries the Arab Spring protests had - for a brief time - a mass appeal and brought
together different groups in society: secularists as well as moderate Muslims and Islamists, middle
classes as well as the poor and left wing as well as moderate political groups. Although the protests
were not religiously inspired, the mosques often became the starting point for mass gatherings.
Different from previous protest actions in the region, the use of social media allowed the protesters to
organise, communicate and raise awareness about the protest within those countries, but also to
inform and to mobilise (moral) support in other Arab countries and the rest of the world.

Within a month after the downfall of President Ben Ali in Tunisia in January 2011, the protests had
spread to almost every Arab country, as people copied the tactics of the revolt. The protests have
resulted in the downfall of rulers in Tunisia, Egypt, Libya and Yemen and violent civil uprisings in Syria
and Bahrain. Similar protests have caused government changes in Jordan, Kuwait, Oman and
Lebanon while the Sudanese president and Iraqi Prime Minister announced that they would not seek
re-election. In other countries like Algeria concessions were made to satisfy the large groups of
protestors. Only in Qatar and the United Arab Emirates no incidences have been reported so far.

The most important demands of the Arab Spring movements and revolutions were related to the
democratisation of political processes and governance of the country, freedom of expression and
association, respect of the rule of law and human rights and increasing the fight against corruption.
Now (June 2013), more than two years after the start of the Arab Spring, it appears that in most
countries concerned, there has not been a linear process towards stronger democracies, more
freedom of expression and association, etc., although in most countries there have definitely been
improvements. But the political situation in most countries concerned is not yet stable. Different
political forces with different political and sometimes personnel interests are pulling often in different
directions and the final outcome of those processes is not yet clear.
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2.2. PROMOTION OF DEMOCRACY
Promotion of democracy is one of the key concepts used in this study. The title of the study refers to
'democratic transition' and one of the study questions to 'growth of democracy'. It is therefore useful
to explore briefly what is meant with democracy and what the origin is of the EU’s interest to promote
democracy in non-Member states.

The attention paid to promotion of democracy in the EU’s external relations stems from article 21 of
the Treaty on the European Union. In that article it is stipulated that 'the Union's action on the
international scene shall be guided by the principles which have inspired its own creation, development
and enlargement, and which it seeks to advance in the wider world: democracy, the rule of law, the
universality and indivisibility of human rights and fundamental freedoms, respect for human dignity, the
principles of equality and solidarity, and respect for the principles of the United Nations Charter and
international law'. However, the Treaty does not elaborate further the concept of democracy.

In the EU’s new budget support policy of 2012, 'promotion of democracy' is one of the fundamental
values which have to be assessed before deciding whether or not to provide budget support, and
'consolidation of democracy' has become one of the objectives of budget support. However, the
concept of democracy is not precisely defined or elaborated in that document (see also section 2.3
further on)3.

In the revised European Neighbourhood Policy document of 20114, building 'deep and sustainable
democracy' is defined in terms of (see also section 2.4):

• Free and fair elections;

• Freedom of association, expression and assembly;

• Free press and media;

• Rule of law administered by an independent judiciary;

• Right to a fair trial;

• Fighting against corruption;

• Reforming the security and law enforcement sectors (including the police); and

• Democratic control over armed and security forces.

The UN Summit of 2005 has defined the following broad concept of democracy (see paragraph 135 of
the 2005 UN Summit’s Outcome Document):

'We reaffirm that democracy is a universal value based on the freely expressed will of people to
determine their own political, economic, social and cultural system and their full participation in
all aspects of their lives. We also reaffirm that while democracies share common features, there is
no single model of democracy, that it does not belong to any country or region, and reaffirm the
necessity of due respect for sovereignty and the right of self-determination. We stress that
democracy, development and respect for all human rights and fundamental freedoms are
interdependent and mutually reinforcing.'

3 In annexe 12 of the new Budget Support Guidelines, it is stipulated that the country’s commitment should be assessed
in terms of credibility of the electoral process, balance of powers (government, parliament, judiciary, military), space
for civil society, independence of the media, pluralist system of political parties, freedom of speech and representation
of women across decision making institutions.

4 See COM(2011) 303 final, dd. 25.5.2011, A joint Communication of the EC and the High Representative of the EU for
Foreign Affairs and Security Policy to the European Parliament, the Council, the European Economic and Social
Committee and the Committee of the Regions.
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Combining the definition used in the above mentioned European Neighbourhood Policy document
and the framework for the UN Democratisation Fund5, democracy promotion can be conceived as
supporting the following distinctive, but strongly inter-related actions and activities:

 Constitutional design and/or reform: constitutions define the terms and conditions of
democratic engagement. Internal conflicts often reflect an attempt to re-negotiate existing
constitutional arrangements. Peace agreements frequently need to be translated into
constitutional forms;

 Supporting electoral processes: periodic presidential, parliamentary and sub-national
elections conducted in a free, fairly and transparent way, are at the heart of democracy.
Elections have an important bearing on the interface between citizens and the government;

 Supporting parliamentary processes: parliaments set the legislative framework and have to
hold the Government accountable for its decisions, actions and activities;

 Strengthening justice and respect of the rule of law: conflict management is a major facet
of democratic processes. The legal system should ensure due process in the resolution of
conflicts and the upholding of human rights;

 Respect of human rights, including freedom of expression and association. A legislative
guarantee of individual and communal rights is an essential component of a participatory
political system. This includes protection of minorities as well as guarantees of gender
equality;

 Civil society participation: a strong, active and well-organised civil society is considered to
be important for democratisation, as they provide people an organisational base and (social)
network for unifying their voices and forces to promote their interest and to influence and
control the Government. Involvement in civil society organisation also prepares citizens for
their possible future participation in the democratic structures;

 Access to information and transparency: individual citizens and civil society organisations
need to be well informed in order to be able to articulate their views and to control the
activities of the Government. The right to information and freedom of expression is therefore
a central tenet of a democracy. The role of independent media is an important element as
well.

The concept of democratisation could be broadened by including also all activities and instruments
to strengthen the control of the population over public facilities, such as health care facilities, schools,
water supply systems, etc. Setting up and strengthening democratically elected user committees of
public facilities could be considered as ‘strengthening the democratic structure of society’ or
‘strengthening democratic governance of public goods’.

Some people have even a broader view on democratisation, including also components that could
indirectly contribute to democratisation but which are not uniquely related to democratisation, such
as support to the reform of Public Finance Management. However, programmes to strengthen Public
Finance Management are not specifically focussed on democracy promotion. Such programmes can
benefit both authoritarian and democratic regimes. Only some components of Public Finance
Management reform have a link with democratisation, such as improving the transparency of the
budget and strengthening parliamentary control over the government budget.

5 See www.un.org/partnership/
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Sometimes, support to education programmes is also presented as a contribution to democratisation,
because improved education is expected to contribute to increased empowerment of the people,
stronger demand for democracy and increased capacities to participate in democratic structures6.
However the evidence of the existence of those education-democratisation links is inconclusive7.
Whether or not those long term effects will occur will depend on many other factors.

Democratic transition is a long term (political) process. This implies that clear results are often difficult
to achieve and to measure within the relatively short time frame of a budget support operation.
Moreover, key lessons learned in democracy promotion show that the impetus for democratisation
must come from within the society. Although external factors and forces could play an important role,
democracy cannot be imposed from outside8. Moreover, the dividing line between promotion of
democracy by external forces and respecting the sovereignty of the country and society concerned, is
rather tin. Democratisation is ultimately a domestic process. Donors need to be realistic about what
can be achieved in terms of ‘democracy promotion by external forces’.

2.3. THE BUDGET SUPPORT POLICY OF THE EU

2.3.1. Introduction
The European Commission (EC) issued a first set of guidelines for the programming and
implementation of budget support programmes in 20029. A major revision of those guidelines was
carried out in 2007, when two new documents were published, namely:

 Guidelines on the programming, design and management of General Budget Support
(January 2007);

 Support to sector programmes, covering the three financing modalities: Sector Budget
Support, pool funding and EC project procedures (July 2007).

The policies and strategies laid down in the 2007 documents were again revised in 2012, when new
Budget Support Guidelines were issued (September 2012).

2.3.2. The Budget Support Guidelines of 2007
In the 2007 Guidelines, the overall objective of General Budget Support (GBS) was defined as
'supporting a national development or reform policy and strategy'. More precisely GBS was meant to
'support the implementation of a country’s national policy and strategy focussing on economic and social
reforms' (page 15). In the case of European Neighbourhood Countries, this will include providing
support to the achievement of the objectives of the Association Agreements and Action Plans. There
were three eligibility criteria for receiving GBS.

6 A panel study of over 100 countries from 1960 to 1995 finds that the propensity for democracy rises with per capita
GDP, primary schooling, and a smaller gap between male and female primary attainment Barro, Robert J. 1999.
Determinants of democracy. Journal of Political Economy 107(S6): 158-183 Other studies include : The Roles of Higher
Education in the Democratization of Politics in Africa Robert Mattes* & Thierry M. Luescher-Mamashela, JHEA/RESA
Vol. 10, No.1, 2012, pp.139–170

7 Ryan Wells, Globalisation, Societies and Education, 2008.
8 Lise Rakner, Alina Rocha Menocal and Verena Fritz (2008), Assessing international democracy assistance: Key lessons

and challenges London: Overseas Development Institute.
9 Guide for the programming and implementation of Budget Support for third countries, European Commission, March

2002.
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The recipient Government should have and implement:

 A national development or reform policy;

 A stability-oriented macro-economic policy;

 A credible and relevant programme to improve public finance management.

Furthermore, there were specific conditions for the release of individual tranches, related to
performance criteria on which the GBS programme would be focussed.

In 2007, Sector Budget Support (SBS) was conceived as the preferred form of financing a Sector Policy
Support Programme. The three basic eligibility criteria for receiving SBS mirrored the three criteria
mentioned above for GBS. For receiving SBS, the recipient Government should have and implement:

 A well-defined sector policy;

 A stability-oriented macro-economic policy;

 A credible and relevant programme to improve public finance management.

Furthermore, there were specific conditions for the release of individual tranches, related to
performance criteria on which the SBS programme was focused. The Sector Policy Support
Programme had to be assessed also in terms of its medium term financial programming system, the
sector and donor coordination mechanisms, the institutional structure and implementation
capacities of the sector, and the monitoring and evaluation systems. The outcome of these
assessments determined which financing modality would be the most appropriate: SBS, pooled
funding or project aid.

The 2007 budget support guidelines did not include any reference to democratisation, democratic
transitions or promotion of democracy. Although, it could be argued that there was an indirect
relationship between the provision of budget support by the EU and democracy in the partner
country, because democracy was one of the underlying principles of all development cooperation
activities of the EU, as stated in the European Consensus on Development (2005)10. Article 13 of
that document reads as follows: 'EU partnership and dialogue with third countries will promote common
values of respect for human rights, fundamental freedoms, peace, democracy, good governance, gender
equality, the rule of law, solidarity and justice'. Nevertheless, the Budget Support Guidelines did not
refer explicitly to these common values, which means that the Guidelines did not make clear if and
how Budget Support could contribute to promoting those common values.

2.3.3. Revision of the EU’s budget support approach
In October 2010, the EC issued a Green Paper entitled 'The future of budget support to third
countries'11, which has been discussed with various stakeholders, including four Committees of the
European Parliament12 in the last quarter of 2010. One of the key questions raised in that paper was
'whether budget support should be explicitly conditional on a country’s respect of underlying principles of
human rights, democratic principles and the rule of law, or whether these should remain principles that
underpin all cooperation and therefore apply to the entire partnership and all aid modalities?' In that
context, reference was made to the OECD-DAC guidelines of 2005 in which it was suggested that

10 A joint statement by the Council and the Representatives of the Governments of the Member States meeting within the
Council, the European Parliament and the Commission.

11 'The future of budget support to third countries', Com(2010) 586 final, 19.10.2010, Green paper from the Commission to
the Council, the European Parliament, the European economic and Social Committee and the Committee of the
Regions.

12 Committee on Development, Committee on Foreign Affairs, Committee on Budgets and Committee on Budgetary
Control.
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'political conditionality should not be specifically linked to budget support or any individual aid
instrument, but rather should be handled in the context of the overarching political dialogue between a
partner country and its donors'13.

In July 2011, the European Parliament (EP) adopted a resolution on 'The future of EU budget support to
developing countries', in which it presented its views on various budget support issues, including
those raised in the Green Paper. Only four of the about 60 statements made by the EP were referring
to democratisation, namely:

 The EP ' … calls for the EU foreign and security policy to focus on promotion of democracy and
human rights, peace and security, all preconditions for sustainable development; …' (article 5);

 The EP 'calls for budget support to be made contingent on democratic parliamentary scrutiny of
the budget in recipient countries.' (article 16);

 The EP '…. considers that a percentage of the budget support earmarked for technical
assistance to sectoral ministries could also be used for capacity building in parliaments and civil
society in order to enable them to play their budget support oversight role to the full' (article 25);

 The EP 'states that the effectiveness of development-policy measures in the partner countries
must … respect the EU values as stated by the Treaty including the principle of rule of law and
democracy; …' (article 51).

In October 2011, the EC issued a Communication entitled 'The future approach to the EU budget
support to third countries' in which a revised policy and approach as regards providing budget support
was proposed14. The main elements of that new approach are:

 'The new approach should strengthen the contractual partnership on EU budget support
between the EU and partner countries in order to build and consolidate democracies,
pursue sustainable economic growth and eradicate poverty';

 'This approach must be based on mutual accountability and shared commitment to
fundamental values of human rights, democracy and the rule of law';

 Next to the three existing eligibility criteria (stable macro-economic framework, quality of
the national or sector policies and quality of PFM), there will be a fourth criterion dealing
with transparency and oversight of the budget;

 An improved risk management framework will be developed, covering political governance,
macro-economic stability, development risks, public finance management, corruption and
fraud.

The Council of the EU endorsed the content of that Communication on the future of the EU budget
support on 14 May 201215. As regards the issue of budget support and democracy, the Council
Conclusions stated that:

 'The Council endorses the objectives set out in the Communication and welcomes the EU’s
intention to address the challenges that it identifies under the following headings: (i) promoting
human rights and democratic values, (ii) ……' (article 5);

13 DAC Guidelines on harmonising donors’ practices for effective aid, volume  2 (2005)
14 See: Com(2011) 638 final, 13.10.2011, Communication from the Commission to the European Parliament, the Council,

the European Economic and Social Committee and the Committee of the Regions.
15 See Council Conclusions 'the future approach to EU budget support to third countries', 3166ème session du Conseil Affaires

Etrangères, Bruxelles, 14 mai 2012.
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 'The commitment and record of partner countries to democracy, human rights and the rule of
law is one of the key determinants of EU development cooperation, including general and sector
budget support, and should be assessed to determine if using budget support is appropriate'
(article 7);

 'GBS ………. shall only be provided when and where it is assessed that there is trust that it will
contribute to effective development impact and will be spent in accordance with shared
objectives and values, in particular human rights, democracy and the rule of law, …' (article 8).

On the basis of the above mentioned Communication and Council Conclusions, the EC has made new
Budget Support Guidelines, which were formally issued in September 2012. Some highlights of
those new Guidelines relevant for this study are:

 Next to the two 'traditional' overall objectives of budget support (eradication of poverty and
promotion of sustainable and inclusive growth) a third objective has been added, which is
'consolidation of democracy';

 There will be four eligibility criteria: the ‘traditional’ stable macro-economic framework,
quality of the national or sector policies and quality of Public Finance Management, and a
new fourth one dealing with transparency and oversight of the budget. Positive assessment
of the eligibility criteria is a precondition for signing a Budget Support Financing Agreement
and for the disbursement of each tranche. Assessment will be based on a dynamic
approach, which means that emphasis will be laid on the trend of the indicators;

 There will be three types of contract:

 Good Governance and Development Contracts for the provision of GBS aimed at
supporting the implementation of a national development strategy and national level
reforms;

 Sector Reform Contracts for the provision of SBS, aimed at supporting the
implementation of sector policies and reforms and improving service delivery;

 State Building Contracts aimed at strengthening states in a fragile situation, ensuring
vital state functions and basic public services and supporting transition towards
democratic governance. This could be either GBS or SBS or a mix of the two.

 Provision of budget support will be subject to an assessment of three fundamental values:
respect of human rights, promotion of democracy and respect of the rule of law;

 In case of a Good Governance Development Contract commitment to fundamental values is
a precondition, in case of an Sector Reform Contract 'fundamental values matter' but it does
not constitute an explicit precondition and in case of a State Building Contract, fundamental
values are 'aspects to be considered';

 The new Guidelines include a comprehensive Risk Management Framework focussed on
assessing political risks (related to the fundamental values and security issues), macro-
economic risks, Public Finance Management risks and corruption and fraud risks.

2.3.4. Conclusions
The following conclusions can be drawn as regards the links between the EU’s budget support
approach and democracy:

 In the budget support guidelines of 2002 and 2007, no link was made between the provision
of budget support and the existence and/or promotion of democracy in the partner country,
neither as a precondition nor as an objective of budget support;
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 Since 2005, the EU considered promotion of democracy as one of the underlying principles
of all EU development cooperation activities (see the European Consensus on
Development);

 During the preparation of the new budget support policy and guidelines, promotion of
democracy has been ‘upgraded’ from an underlying principle to an objective of budget
support and - in case of Good Governance Development Contract – a precondition for
providing general budget support;

 The fact that consolidation/promotion of democracy is both an objective  and – in the case
of a Good Governance Development Contract – a precondition of budget support is
methodologically not sound;

 The new Guidelines do not make clear how the objective of 'consolidation' of democracy
can be translated into specific objectives, activities/instruments and measurable outputs
and outcomes. Integrating that objective into budget support operations and their
disbursement conditions is for the moment still a process of learning by doing;

 The budget support instrument has originally been designed for supporting partner
governments with formulating and implementing national and/or sector development
plans aimed at certain economic and social development goals (related to promotion of
economic growth and poverty reduction). It was originally not designed to promote
democracy and it cannot be taken for granted that it can suit that purpose. So far, available
budget support evaluations and studies provide very little evidence that budget support is
or could be an effective instrument for promoting democracy. This issue needs further study
and analysis;

 The question whether or not budget support is a suitable instrument for
promotion/consolidation of democracy and, if yes, through which mechanisms/activities
budget support could promote democracy is a crucial issue when trying to answer the
fourth study question.

2.4. THE EUROPEAN NEIGHBOURHOOD POLICY
The provision of budget support to Egypt, Tunisia and Algeria is embedded in the EU’s European
Neighbourhood Policy (ENP), which provides a comprehensive policy framework for all aspects of the
cooperation between the EU and its neighbour countries. Before answering the study questions, it is
therefore useful to get a clearer view of the overall set-up and content of the ENP.

2.4.1. A new response to a changing neighbourhood
In 2004, the EU launched its European Neighbourhood Policy (ENP), which aimed at strengthening
and deepening relations between the just enlarged EU and the 16 neighbour countries to the East
and the South of the EU. The ENP has been reviewed in 2010 and a revised ENP was presented in May
2011 in a Joint Communication entitled 'A new response to a changing neighbourhood'16. In that
Communication, it was stated that 'a new approach was needed to strengthen the partnership between
the EU and the countries and societies of the neighbourhood, to build and consolidate healthy
democracies, to pursue sustainable economic growth and to manage cross-border links', and 'the new

16 See COM(2011) 303 final, dd. 25.5.2011, A joint Communication of the EC and the High Representative of the EU for
Foreign Affairs and Security Policy to the European Parliament, the Council, the European Economic and Social
Committee and the Committee of the Regions.
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approach must be based on mutual accountability and a shared commitment to the universal values of
human rights, democracy and the rule of law'.

The new approach has two overarching objectives, namely providing support to (i) promoting
inclusive economic development and (ii) building 'deep and sustainable democracy' (see section 2.2
for a definition of that term). Furthermore it is stated that increased EU support is conditional on
progress in building and consolidating democracy and the respect of the rule of law. In order to
promote democracy, the European Endowment for Democracy would be established for the
provision of support to political parties, as well as Civil Society Facility for supporting Civil Society
Organisations.

As regards the cooperation with the southern neighbourhood countries (the Southern
Mediterranean), the Communication mentioned that the EU intends to further develop its relations
with those countries in three main areas:

 Democratic transformation and institution building, including the provision of funds and
expertise to strengthen 'key administrative bodies (customs, enforcement agencies, justice)';

 Building stronger partnerships with the people, which will be put into practice by (i)
launching a dialogue on migration, mobility and security and (ii) expanding school and
university cooperation programmes, and;

 Sustainable and economic development, which will be promoted by 'enhancing the trade
provisions of the existing Association Agreements' and by financing pilot programmes for
agricultural and rural development, promoting Euro-Mediterranean industrial cooperation,
etc.

2.4.2. A partnership for democracy and shared prosperity with the Southern
Mediterranean

In response to the political changes in the Southern Mediterranean countries in early 2011, the EC
issued in March 2011 a Communication entitled 'A partnership for democracy and shared prosperity
with the Southern Mediterranean'17. The Partnership is part of the ENP and is focussed on countries that
commit themselves to specific measurable political reforms as regards democratisation, governance
and respect of human rights. Furthermore, it is stipulated that 'a commitment to adequately monitored,
free and fair elections should be the entry qualification for the Partnership'.

In that Communication, the EC stated that it is ready to support the Southern Mediterranean
countries to embark on political and economic reforms, provided they share 'the commitment to
democracy, human rights, social justice, good governance and the rule of law'. According to the
Communication, that partnership should be built on:

 Democratic transformation and institution-building, with a particular focus on fundamental
freedoms, constitutional reforms, reform of the judiciary and the fight against corruption;

 A stronger partnership with the people, with specific emphasis on support to civil society;

 Sustainable and inclusive growth and economic development, especially support to small
and medium enterprises, vocational and educational training, employment promotion
programmes, improving health and education systems and development of the poorer
regions.

17 COM(2011) 200 final, dd. 8.3.2011, a joint Communication of the EC and the High Representative of the EU for Foreign
Affairs and Security Policy to the European Council, the European Parliament, the Council, the European Economic and
Social Committee and the Committee of the Regions.
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Furthermore, the Communication states that the EU aims to support the democratic and
constitutional reform processes in the Southern Mediterranean countries, as well as judicial reform
and efforts to enhance transparency and the fight against corruption, in order 'to encourage foreign
and domestic economic investments and to demonstrate to people a visible change in their daily
lives'.

An amount of EUR 17 million would be allocated for immediate and short-term support for
democratic transition, the election process and assistance to impoverished areas in Tunisia. Further
support for democratic reform in the entire region would be provided through the Instrument for
Stability and the new Civil Society Facility.

In the course of 2011, the EC launched the SPRING financing facility for the Southern Mediterranean
States (SPRING: Support to Partnership, Reform and Inclusive Growth). SPRING funds would be used
for projects and programmes promoting (i) democratic transformation and institution building and
(ii) inclusive growth and economic development. SPRING has a budget of EUR 540 million for the
period 2011-2013. The first EUR 20 million was allocated to Tunisia in 2011, of which EUR 10 million
was used to increase the support to the economic recovery support programme in the form of GBS.

2.4.3. Delivering on a new European Neighbourhood Policy
In May 2012, the EC issued a Communication entitled 'Delivering on a new European Neighbourhood
Policy' in which it reported on the implementation of the new ENP and the Partnership with the
Southern Mediterranean18. A few highlights of that Communication and the annexed report on the
southern neighbourhood region are summarised in this section.

'More for more' had become an important principle of the new ENP. Only those partners embarking on
political reforms and respecting the shared universal values of human rights, democracy and the rule
of law would be offered the most rewarding aspects of the ENP as well as higher EU financial
assistance. 'Equally, the EU has reacted to violations of human rights and democracy standards by
curtailing its engagement'. The EC concluded that the new ENP was 'firmly established' and that the
process of democratisation offered a 'promising picture' in many countries. 'In many respects the EU’s
neighbourhood is today more democratic and more open to change than a year ago'.

2.4.4. Working towards a stronger partnership
In March 2013 the EC issued its 2012 report on the implementation of the ENP in a Communication
entitled 'ENP: working towards a stronger partnership'19. In that report the EC expresses its appreciation
about the elections held in Egypt, Tunisia and Algeria and its concern about insufficient freedom of
assembly, association and the media in Egypt and Algeria. In Egypt power was handed over to a
civilian government, the state of emergency was lifted and a new Constitution was adopted by
popular referendum, 'but the process was controversial and heavily criticised by the opposition, leading

18 JOIN(2012) 14 final, dd. 15.5.2012, a joint Communication of the EC and the High Representative of the EU for Foreign
Affairs and Security Policy to the European Parliament, the Council, the European Economic and Social Committee and
the Committee of the Regions. The Joint Communication was accompanied by 12 country progress reports and two
regional progress reports (Eastern neighbourhood region and Southern neighbourhood region).

19 JOIN(2014) 4 final, dd. 20.3.2013, a joint Communication of the EC and the High Representative of the EU for Foreign
Affairs and Security Policy to the European Parliament, the Council, the European Economic and Social Committee and
the Committee of the Regions. The Joint Communication was accompanied by 12 country progress reports and two
regional progress reports (Eastern neighbourhood region and Southern neighbourhood region).
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to a deeply divisive political crisis'. Tunisia had its elections in 2011, but 'was going through a difficult
transition' in 2012, according to that EC report.

Developments in among others Egypt and Tunisia have shown, according to that EC Communication,
that transition towards stronger democratic systems is complex and time consuming, that progress is
not always linear and that the outcomes are still open. Reforms are sometimes blocked or slowed
down by vested political or economic interests. It appears that the countries are only at the beginning
of the process of building democracy.

The Southern Mediterranean countries continue to face macro-economic imbalances, high levels of
unemployment, low economic growth and too high fiscal deficits. Political uncertainties, insufficient
capacities and/or lack of political will to implement needed structural reforms and the on-going
economic crisis in Europe made it impossible to increase economic growth in the Southern
Mediterranean countries in 2012. Moreover, Governments needed to spend a lot of time on building
political consensus, which limited their ability to implement economic and social reforms.

The report observes that the position of Civil Society Organisations has improved and their views are
getting more attention than before the Arab Spring. Further strengthening of those organisations is a
central element of the ENP, because civil society should play a key role in all aspects of democratic
and socio-economic reform. The report notes that good progress has been made with the freedom of
association in Tunisia, but not yet in Egypt and Algeria. Furthermore, the independence of the
judiciary needs to be strengthened in Egypt, Tunisia and Algeria.

2.4.5. Conclusions
The following conclusions can be drawn as regards the importance attached to the concept of
'democracy' and the budget support modality in the ENP:

 ENP is an example of a comprehensive external policy, encompassing all political,
economic and social aspects of the cooperation between the EU and its Eastern and
Southern neighbours;

 When analysing the EC’s Communications about the ENP, it appears that the ENP is quite
strongly focussed on the political dimensions of the relations between the EU and the
neighbouring countries and the development in the neighbouring countries;

 The ENP as regards the Southern Mediterranean countries is strongly influenced by the
central notion that both the EU and those countries have a 'shared interest in a democratic,
stable, prosperous and peaceful Southern Mediterranean20';

 The three overall objectives of the EU’s partnership with the Southern Mediterranean
countries are: (i) building deep and sustainable democracies, (ii) supporting inclusive
economic development and (iii) strengthening partnerships with the people and
supporting civil society organisations;

 The ENP is not only focussed on building stronger partnerships with the Governments of
the Southern Mediterranean countries, but also with civil society organisations in those
countries (e.g. non-governmental organisations, businesses, academia, media, unions,
etc.);

 In the ENP documents no reference is made to budget support as one of the possible aid
modalities;

20 See COM (2011) 200 final, page 2.
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 The 2011 implementation report of the ENP (see section 2.4.3) gives a positive and
optimistic impression about the prospects of relatively rapid political transformation
processes (democratisation) in the Southern Mediterranean countries, the return to a
stable political situation and the resumption of economic growth and social
improvements. However, that optimism has disappeared in the 2012 implementation
report (see section 2.4.4), where it is recognised that political transformation is a complex
and time consuming process, and in many countries the final outcome in terms of
democratic content of the new political structure and of the division of political powers is
yet unclear and unknown;

 It is important to realise that providing budget support is just one of the instruments of
cooperation between the EU and its neighbour countries. When the EU aims to support
and promote the democratic transitions in the Southern Mediterranean countries, it can
(also) make use of various other cooperation and funding instruments, including project
support, technical assistance and funding via the European Instrument for Democracy and
Human Rights, the Instrument for Stability, the Civil Society Instrument, the Non-State
Actors Programme, the Technical assistance and information exchange programme
(TAIEX) and the Support for improvement in governance and management (SIGMA).
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3. SUMMARY OF FINDINGS AND CONCLUSIONS OF THE COUNTRY CASE
STUDIES

Disclaimer: These three case studies were carried out in March/April 2013 and the text has been written in
May/June 2013. Developments and events which have occurred after June 2013 were not part of the
analyses and are not reflected in the text.

3.1. EGYPT
Following the protests in Tunisia, the Arab Spring demonstrations in Egypt began on 25 January 2011
and led to the step down of President Hosni Mubarak after which the Supreme Council of the Allied
Forces assumed the responsibilities of the Presidency of Egypt. During 2012, Egypt continued its
democratic transition with the orderly organisation of parliamentary elections, the end of the state of
emergency and the smooth transition from military to civilian rule. Mohamed Morsi of the Freedom
and Justice Party (the political arm of the Muslim Brotherhood) became the new president in June
2012. But since then, the democratisation process in Egypt has entered into a difficult phase with little
progress. The final outcome of the present political processes, which will take years, is difficult to
predict. At the moment the process is not clearly and uniformly moving towards a stronger
democratic governance structure, freedom of association and expression and respect of the rule of
law and human rights.

Egypt is also in the midst of a difficult economic and financial situation. Political and institutional
uncertainty continues to negatively affect economic growth and investors’ confidence. The
Government is facing numerous challenges, including how to restore economic growth and
investors’ confidence and how to reduce the fiscal deficit (which has increased dramatically since the
revolution). Furthermore, the economic slowdown contributes to a further increase of
unemployment (which was one of the causes of the revolution). The country is in need of foreign
assistance to finance the quickly increasing budget deficit and to help stabilising the political and
social situation in the country. However the political instability has prolonged the preparation and
approval process of Egypt’s request for a USD 4.8 billion stand-by credit from the International
Monetary Fund (IMF), which could also open the door for substantial external donor financing,
including GBS from the World Bank, the African Development Bank and the EU. The negotiations
came almost to a standstill because of the Government’s resistance to take austerity measures
needed to get the budget deficit under control. However, discussions about a possible stand-by
credit were still on-going in April 2013. In that month, the Government of Egypt also managed to
secure considerable financial support from some Arabic countries, which reduced the sense of
urgency about obtaining the IMF credit.

The content of EU’s cooperation programme with Egypt has not changed very much since the
revolution. The most important changes are the increase of the support to Civil Society Organisations
and the start of the preparation of a State Building Contract for the provision of GBS amounting to
EUR 200 million, including EUR 90 million SPRING Funds. That State Building Contract is expected to
include political conditions, including adoption of a law on Non-Governmental Organisations based
on international standards in order to lever democratic processes. However, the negotiations about
that State Building Contract were still on-going in April 2013 and conclusions cannot yet been drawn.
The study team did not get insight in the list of possible (disbursement) conditions being discussed
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presently by the Government and the Delegation of the EU, because of the political sensitivity of the
issues21.

Since 2007, part of the support for the Education, Health, Transport, Energy and Water sectors is
being provided in the form of SBS. These five on-going SBS programmes were formulated before the
revolution and have not been modified as a response to the Arab Spring events and the start of the
democratisation process. Implementation of those programmes have been continued as originally
agreed, although the implementation has been delayed considerably because of the political unrest,
the change of government and ministers and decreasing capacities of the ministries concerned due
to departure of key personnel. Moreover, the implementation of the SBS for education is very much
affected by the political changes leading to insufficient (political/policy) support for the education
sector strategy.

Monitoring of the implementation of the budget support is focussed on the direct effects of the
reform measures and does not involve monitoring of the outcomes and impact of the reforms at
beneficiary level. The five SBS programmes do not include (disbursement) conditions as regards
democracy and respect of human rights, but different (in)direct contributions to democracy
promotion such as involvement of communities in the management of public utilities or improved
functioning of decentralised structures can be identified. Similarly, the long term effects of improved
education are expected to contribute to increased empowerment of the people, stronger demand for
democracy and increased capacities to participate in democratic structures. In general, the SBS
operations promote democratisation by increasing transparency (pre-condition for accountability),
improving access to information, encouraging decentralisation and increasing the democratic
content of public policies (better taking into account the opinion of local people and their
fundamental rights).

The impact of these budget support programmes on poverty reduction can only be assessed on the
basis of an in-depth impact evaluation, which is beyond the scope of this study. But it could be
argued that increased access to education and primary health care services could contribute to
poverty reduction.

3.2. TUNISIA
In Tunisia, the Arab Spring started with a revolution in January 2011, which led to the departure of the
former president Ben Ali and his Government. A process of democratic transition started, including
elections held in October 2011 after which a new National Assembly was installed and a new three-
party coalition Government was formed. During 2012 and the first quarter of 2013, it appeared that
the new division of political power was not stable, and that the governance of the country was not
strongly based on democratic principles. At the time of the mission (March 2013), it was difficult to
predict what the final outcome of the on-going political processes would be. There were also
concerns that Ennahda - the biggest political party - was aiming at controlling the government
apparatus and the political arena, which would then frustrate the functioning of a free and fair multi-

21 In August 2013, after the fieldwork and the analyses of this study had been finalised, the European Court of Auditors issued a report
entitled 'the EU cooperation with Egypt in the field of governance', based on an audit carried out in 2012. That Auditors’ report contains also
a number of observations, conclusions and recommendations regarding budget support in Egypt. The Auditors conclude, among others,
that budget support has contributed too little to strengthen the management of public finances and to directly addressing corruption.
These issues have not been analysed in detail by the present study. Nevertheless, it is worth keeping in mind that a SBS programme can
(mostly) only contribute to improving public finance management and to reducing corruption at sector level. Addressing these issues at
national level should be part of the agenda of a GBS programme and/or specific programmes and projects aimed at strengthening public
finance management and reducing corruption.
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party democracy. Many observers expressed the opinion that the biggest achievement of the
revolution is the freedom of expression, association and the media, but that the establishment of real
democracy is not yet assured and that the political situation is still quite unstable. Moreover, the
economic situation has not yet improved and is probably worse than before the revolution for many
Tunisians. Swift action is needed to improve political stability, to anchor the newly established multi-
party system, to improve the economic situation and to launch a comprehensive employment
generation strategy.

Soon after the revolution of January 2011, the EU decided to increase the envelope of the National
Indicative Plan 2011-2013 from EUR 240 million to EUR 390 million in order to provide additional
support to the new Government and the process of democratic transition. Also the allocation of
available funds across programmes and projects changed considerably in comparison with the
original planning presented in the National Indicative Plan. For instance the funding of social sector
activities and the support to Civil Society Organisations were increased dramatically, while the GBS
envelope was almost doubled compared to what was proposed in the initial National Indicative Plan.

Before the revolution, the Government of Tunisia gave very little room to manoeuvre to the Civil
Society Organisations and Non-State Actors and was quite reluctant allowing foreign donors to
provide support to those organisations. The new Government removed those restrictions and the EU
decided to step up its support to Civil Society Organisations and Non-State Actors with the objective
to strengthen their capacities so that they could play a role in the democratic governance of the
country. The EU increased therefore the funding of the Non-State Actors programme in Tunisia and
started funding via the Instrument for Stability and the European Instrument for Democracy and
Human Rights.

In the years 2007-2009, the EU financed three GBS operations in Tunisia. Late 2010/early 2011, the
preparation of a new GBS operation was halted, because of the political instability and the revolution
of January 2011. Shortly after the revolution, the World Bank, the African Development Bank, the
'Agence Française de Développement' and the EU decided to provide swiftly GBS to the newly installed
Government in order to help it to finance social support programmes and actions to promote
economic recovery. This new budget support operation was quite different from the previous
operations. While the previous programmes were more or less exclusively focussed on economic
development issues, the new GBS programme had a much broader agenda, including also
governance and social sector issues. Furthermore, the economic actions were much more clearly
focused on employment creation and economic recovery. In 2012, a similar joint GBS financing
agreement was signed, while another one was planned to be prepared in 2013. However, discussions
about scope and content of the 2013 GBS programme were delayed in March 2013 – when the
mission visited Tunisia - because of the unstable political situation at that time.

It can be concluded that the Tunisian revolution of January 2011 and the subsequent change of
government have had a substantial influence on the GBS provided by the EU to the Government of
Tunisia in terms of scope, objectives and annual disbursements.

The EU is also providing SBS to the education and water sectors. Scope and content of these two
programmes have hardly changed because of the revolution. These SBS programmes were
formulated well before the revolution and they are focussed on sector specific objectives, whose
relevance is not directly influenced by the broader political environment. However, the political
instability, change of government and reshuffling of ministerial responsibilities have weakened the
management, operational and implementation capacities of the responsible ministries, which have
delayed the implementation of these programmes.
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Apart from the influence of the political changes on the budget support programmes (which is the
focus of this study), it is also worth mentioning that a number of new projects and programmes have
been started focussed on funding social sector activities, while the provision of support to Civil
Society Organisations and Non-State Actors via the Instrument for Stability, the European Instrument
for Democracy and Human Rights and the Non-State Actors Programme, has also been increased
substantially after the revolution. The support to these organisations could contribute to improving
the democratic structure of Tunisia and to strengthening democratic forces in the Tunisian society.

The relationships between providing GBS and democracy promotion and respect of human rights are
rather indirect. Governance issues have got a more prominent role in the recent GBS programmes
than in the preceding programmes of the years 2007-2009, but improving governance does not
automatically promote democracy and/or strengthen the respect of human rights. However, there
are five governance issues addressed by the recent GBS programmes that could contribute positively
to democratisation of the Tunisian society and respect of the rule of law, namely:

 Adoption by the Cabinet of Ministers of a new draft law on associations, with the objective
to promote the freedom of association;

 Adoption by the Cabinet of Ministers of a series of new principles and regulations aimed at
removing obstacles for the public to get access to information from public sector
organisations;

 Adoption by the Cabinet of Ministers of a draft law on the Temporary Judicial Body
replacing the High Council of Magistrates;

 Decision by the Minister of Justice leading to the creation of a Judicial Unit specialised in
economic-financial files;

 Adoption of a decree-law concerning the creation of the national anti-corruption
commission.

The two SBS programmes do not include specific (disbursement) conditions as regards democracy,
respect of human rights and gender issues, except one disbursement condition of the SBS
programme for Integrated Water Management aimed at strengthening Agricultural Development
Groups, which will be in charge of water management at village level. Strengthening these kind of
user groups can be considered as an improvement of the democratic governance structures in the
Tunisian society.

3.3. ALGERIA
Algeria has been affected by the Arab Spring, but not with the same intensity as Tunisia and Egypt.
Political unrest developed early 2011 because of dissatisfaction with the increase of the costs of living,
high level of youth unemployment and the weak democratic nature of the political system.
Subsequently, the President announced a number of political reforms in April 2011 and decided to lift
the emergency situation (in force since about 20 years) and to increase government salaries and
subsidies on basic necessities. While most of the reforms were welcomed, the new laws on
association and the freedom of expression were criticised of being too restrictive.

Although there was unrest, no strong pressure for dramatic political changes came to the surface.
That could be explained by Algeria’s negative experience with the civil conflict in the 1990s, the
worrying examples of violence and political instability in other countries in the region and the relative
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prosperity of the country22, which made it possible to increase the public sector wages and the
subsidies. Nevertheless, the discontent about the authoritarian rule of the country, the dominance of
the ruling party, the bureaucracy, the corruption and the increase of the costs of living cannot be
ignored. These facts and sentiments, if not addressed, could fuel political discontent and pressure for
political changes in the near future.

Algeria’s economy is dominated by the hydrocarbon sector. High oil and gas export revenues have
resulted in a comfortable financial position of both the Government (fiscal reserves) and the country
(foreign exchange reserves). Nevertheless, economic growth is modest and the high level of
unemployment is a big social and economic problem since many years. While Algeria’s external
position will remain strong in the coming years, Algeria will be facing the following economic
challenges in the short to medium term:

 To stop the growth of the public sector wage bill and to reduce the subsidies;

 To improve the business climate so that private sector investments in the non-
hydrocarbon sectors will improve;

 To boost employment levels in all sectors of the economy, and;

 To strengthen public finance management.

The EU does not provide GBS to the Government of Algeria, because:

 The Government does not need additional budgetary resources. It has substantial financial
reserves in the Oil Revenue Stabilisation Fund;

 The Algerian Government is most probably not really interested in a broadly oriented
macro-economic policy dialogue with donors in the context of a GBS programme; and

 The amount of GBS the EU could provide would be insignificant in relation to the total
budget of the Government of Algeria, which would mean that there would be very little
leverage in a policy dialogue.

The EU is providing SBS for the Water and Sanitation Sector and is preparing a new SBS programme
for environmental protection. As regards the water and sanitation sector, is was felt that after many
years of project support (since 2006), a new approach and a new aid modality was needed in order to
be able to discuss policy, strategy and institutional issues with the recipient ministry and to
contribute to improving the sector policies, strategies and institutions. The stakeholders are quite
satisfied with this on-going SBS programme, in particular because of its contribution to the
introduction of innovative policy and operational management approaches. The SBS for
environmental protection will be the first EU engagement with that sector.

One of EU’s preconditions before providing SBS for water and sanitation was to carry out an
assessment of the quality of Algeria’s Public Finance Management system23. That assessment has
initiated a constructive dialogue and cooperation between the Ministry of Finance and the EU
Delegation as regards strengthening Public Finance Management. It has also led to the start of a
technical assistance project funded by the EU, aimed at supporting the Ministry of Finance to
formulate and implement a 'Strategic plan for the modernisation of Public Finance Management' and
to set up a Coordination Unit for the implementation of that plan.

22 Compared to other countries in the region.
23 That assessment was carried out on the basis of the PEFA methodology. PEFA: Public Expenditure and Financial

Accountability.
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According to the various stakeholders interviewed by the Study Team, the political events of the Arab
Spring have had no big influence neither on the programme of cooperation between the EU and the
Government of Algeria nor on the individual activities. The most notable change is probably the
increased attention paid to involving Civil Society Organisations and the beneficiaries of the various
development programmes and projects in the design and implementation of those programmes and
projects. This is a change which affects all programmes and projects funded by the EU and could be
qualified as a contribution to the ‘democratisation of public governance’ in Algeria, something that
was impossible to envisage in Algeria only three years ago.

A few more specific remarks as regards the possible influence of the Arab Spring on some of the
cooperation instruments and of those instruments on democratisation processes:

 The formulation of the Sector Support Programme for Water and Sanitation – which is
partly funded with SBS - was started well before the Arab Spring. It was and is based on
sector specific objectives which are not directly linked to political reforms and
democratisation processes. This programme is therefore not specifically influenced by the
political events, while the programme itself is also not specifically focussed on
contributing to political reforms and democratisation processes;

 The Support Programme for the Environment Sector, which is presently being formulated
and which will also be partly funded with SBS, is also focussed on sector specific objectives
and is not directly linked with political reforms and democratisation processes;

 The instruments for providing support to Civil Society Organisations24 are all focussed on
strengthening those organisations and their activities, and as such they are expected to
contribute to strengthening democratisation processes in Algeria. However, that was
already the case before the Arab Spring and – according to the Delegation of the EU - the
Arab Spring has not really changed the focus of these financing instruments and the type
of activities being funded. The only noticeable change is the start of funding via the Civil
Society Facility in 2012;

 The focus of the Support Programme of the Association Agreement and the type of
activities being funded, have also not really been influenced by the Arab Spring events.
The focus is on funding economic cooperation activities;

 The Governance Support Programme presently being formulated, which will be funded
with the EUR 10 million received from the SPRING facility, could constitute a closer link
with democratisation processes. However, the Study Team could not yet get access to
documentation about this programme, so that conclusions cannot yet be drawn.

24 European Instrument for Democracy and Human Rights, Non State Actors Programme and Civil Society Facility.
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4. THE FOUR STUDY QUESTIONS

4.1. ANSWER TO THE FIRST STUDY QUESTION
The first study question put forward in the Terms of Reference of this study is:

'In which way and to what extent has EU budget support changed in recent times to take account of
the Arab Spring events and growth of democracy in Egypt, Tunisia and Algeria?'

The answer to this question is quite different from one country to another. In the case of Egypt, the
five on-going SBS programmes were formulated before the revolution and have not been modified as
a response to the Arab Spring events and the growth of democracy. The programmes are supporting
the implementation of (part of) the national development plans for education, health, transport,
energy and water. The relevance25 of the sector specific objectives of those development plans is not
directly influenced by the broader political environment. However, the implementation of the SBS
programme for education is very much affected by the changed political environment. After the
revolution, certain aspects of the national development plan for education are being questioned by
the new political leaders, because of cultural, ideological and sometimes religious considerations. As
a consequence the new government provides insufficient (political/policy) support to the national
development plan for education. This is affecting the implementation of the budget support
programme which is based on that national development plan for education.

The most important change as regards the EU budget support strategy in Egypt after the revolution
is the start of the preparation of a State Building Contract for the provision of GBS, which will include
political conditions aimed at promoting democratisation processes. That contract of EUR 200 million
will be part of a joint GBS operation, in which also the World Bank and the African Development Bank
will also participate. However, the preparation of that joint programme is advancing quite slowly. The
three donors do not want to start providing GBS as long as the Government of Egypt has not reached
an agreement with the IMF about a stand-by credit. Negotiations between the Government and the
IMF regarding that stand-by credit and between the Government and the Budget Support donors
about the objectives and conditions of the GBS programme are lengthy and still on-going (in April
2013). Moreover, the political situation in Egypt was such that prudence was called for as regards
commitments for providing GBS. It is expected that the State Building Contract to be offered by the
EU would be a onetime arrangement, because Egypt is not a logical candidate for GBS and can under
normal circumstances finance its own budget.

In the case of Tunisia, the EU strategy as regards the provision of GBS has been modified quite
drastically after the revolution of January 2011. Before 2011, the objectives of the GBS were more or
less exclusively focussed on economic development issues, while the GBS programmes of 2011 and
2012 had a much broader scope. They included also objectives and performance indicators as regards
improving governance and social sector policies and programmes. Furthermore, the economic
objectives were much more clearly focused on employment creation and economic recovery.

Furthermore, the level of GBS provided by the EU has increased substantially. During the years 2007-
2009, three GBS agreements were signed with a total value of EUR 121 million and implementation
periods of 3 years, which means on average about EUR 40 million per year. In 2011 and 2012, three
agreements were signed (including topping up of an old agreement) with a total value of
EUR 185 million. All these funds were disbursed in 2011 and 2012, which means on average
EUR 92.5 million per year.

25 A sector objective is relevant when it addresses the beneficiaries requirements, development needs of the country and
priorities of the Partner Government.
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Presently the EU Delegation envisages preparing a State Building Contract for providing GBS in 2013
and 2014. This will be again part of a joint operation with the World Bank and the African
Development Bank. The EU intends to broaden the scope of the governance conditions compared to
the GBS programmes of 2011 and 2012. Discussions about scope and content of that contract were
still at a preliminary stage in March 2013 (time of the mission). In fact they were on hold at that time,
because of the unstable political situation (change of the composition of the Government, delay with
drafting the new Constitution, postponement of the elections).

Scope and content of the two SBS programmes have hardly changed because of the revolution.
These programmes (for integrated water management and vocational training and higher education)
were formulated well before the revolution and they are focussed on sector specific objectives,
whose relevance is not directly influenced by the broader political environment.

In Algeria, the EU has not provided and does not intend to provide GBS. The EU is only providing SBS
for the Water and Sanitation Programme, while a SBS programme for the environment sector is being
prepared.

The formulation of the budget support for Water and Sanitation started well before the Arab Spring. It
was and is based on sector specific objectives, which are not directly linked to political reforms and
democratisation processes. The content and scope of this SBS programme have therefore not
changed because of the Arab Spring events (which were in Algeria relatively 'modest' in comparison
with some other countries in the region).

Formulation of the budget support programme for the environment sector has started in the first
quarter of 2012 – thus after the Arab Spring events - and is still on-going. At this stage there is too
little information available for drawing conclusions as regards the influence of the spin-off of the Arab
Spring on that SBS programme.

It has been reported that both in Egypt and Tunisia, the capacities of the ministries to formulate
policies, to take policy decisions and to implement policies have weakened considerably after the
revolution, because of (frequent) changes of ministers, departure of key management staff and
decrease of budgetary resources. That has had a negative influence on the implementation of the on-
going budget support programmes in those countries.

4.2. ANSWER TO THE SECOND STUDY QUESTION
The second study question mentioned in the Terms of Reference of this study is:

'In which way and to what extent have EP resolutions targeted to Egypt, Tunisia and Algeria been
translated into the EU budget support?'

Since the Arab Spring in early 2011, there have not been many EP resolutions specifically targeting
Egypt, Tunisia and Algeria. As regards Egypt four resolutions have been adopted calling for specific
actions on the side of the Egyptian authorities and other actors to support the rule of law, to protect
human rights and to promote democratic processes26. Another important and recent resolution,
adopted on the 6th of March 2013 urges the European Commission to fully honour the commitments
made to Egypt and to speed up the delivery of financial support to the country, but also stresses the
importance of putting into practice the ‘more for more’ principle in the EU’s relations with the
Egyptian Government and that the EU should set clear conditions for its aid to Egypt, in particular

26 EP resolutions of 17 February 2011, 27 October 2011, 17 November 2011 and 16 February 2012.
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when it steers away from democratic reforms and respect for human rights and freedoms. The
resolution states also that the EU should withhold budget support from Egypt unless the Government
of Egypt makes significant progress with human rights, democracy and the rule of law.

As explained here above, the EU Delegation is presently preparing a State Building Contract for the
provision of GBS, which will include political conditions aimed at promoting democratisation
processes. The nature of those political conditions, which are presently being discussed with the
Government of Egypt, could not be disclosed to the mission. A new Law on Associations based on
international principles and practices as regards freedom of associations will certainly be one of the
issues dealt with in the State Building Contract. At this moment (April/May 2013) the EU is operating
prudently because of the unstable political and economic situation. It is not assured that at this
moment Egypt will sufficiently comply with the EU’s fundamental values (promotion of democracy
and respect of human rights and the rule of law) and whether Egypt will meet the four eligibility
criteria (promotion of macro-economic stability, good national development policy, Public Finance
Management reform and transparency and oversight of the budget) for qualifying for a State Building
Contract. In this context, the EU Delegation and the EC seem to operate cautiously within the spirit of
the EP resolution of 6 March 2013 mentioned above.

Since the revolution, the EP has adopted only two resolutions regarding the situation in Tunisia.
Although they did not deal directly with the provision of budget support to the Government of
Tunisia, a few aspects of the Resolution adopted on the 3rd of February 2011 are of relevance for this
Study Question. In that Resolution, the EP called on the Commission, among other things, (i) to send
an electoral observation mission, (ii) to redirect - and if necessary increase – funding under the various
financial instruments for EU-Tunisia cooperation, and (ii) to increase support to the Tunisian civil
society. As shown in the previous chapters of this report, these requests have been followed up by
the Commission. The EU has fielded an electoral observation mission in October 2011. As shown in
this report, the amount of EU support to Tunisia under the present National lndicative Plan 2011 -
2013 has been increased from EUR 240 million to EUR 390 million, including a substantial increase of
GBS. Furthermore, the support to the civil society in Tunisia has been raised by starting a specific Civil
Society Support Programme and by increasing the funding via the European Instrument for
Democracy and Human Rights, the Instrument for Stability and the Non-State Actors Programme.

As regards Algeria, the European Parliament (EP) has adopted only one resolution since the
beginning of 2011. That resolution, adopted on 13 September 2012, dealt with the EU-Algeria
agreement on scientific and technological cooperation. There is no EP resolution targeted on Algeria
and being of direct relevance for this Study Question.

4.3. ANSWER TO THE THIRD STUDY QUESTION
The third study question put forward in the Terms of Reference of this study is:

'To which extent have the concrete effects of budget support provided to Egypt, Tunisia and
Algeria been monitored? Are the reporting systems based on performance indicators? If so, which
ones? Did they change after the Arab Spring events?'

Budget support is an aid modality through which funds are provided to the recipient government for
the implementation of either a national development programme (in case of GBS) or a sector
development programme (in case of SBS). One of the preconditions for providing budget support is
that such a national or sector development programme exists, has a clear logical framework (of
objectives, activities, outputs, outcomes and impact) and that there is a monitoring system for
measuring the results as stipulated in the logical framework. Monitoring of and reporting on the
results of the national or sector development programme is the responsibility of the recipient
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government. Usually each national or sector development programme has an inter-ministerial
steering committee, which plays an important role in reviewing monitoring reports.

Next to the monitoring system of the national or sector development plan, there is usually a more
limited list of objectives and (disbursement) conditions underpinning the budget support
programme. Ideally these objectives and conditions are derived from the logical framework of the
national or sector development programmes. These specific budget support objectives and
conditions should be monitored jointly by the recipient government and the EU.

When looking at the monitoring and reporting systems of the national and sector development
programmes supported by EU budget support in the three countries, and at the monitoring and
reporting systems of the budget support operations themselves, it appears that the situation is quite
different from one programme to another. Nevertheless, we have tried to summarise and consolidate
the information received.

In Egypt all five sector programmes have an inter-ministerial Steering Committee, of which the EU
Delegation is either member or observer. These steering committees should play a central role in the
policy dialogue and should review the implementation and monitoring reports. However, they have
hardly met in 2011 and 2012 (or not at all), due to the political instability, changes of ministers, etc.,
except the Steering Committee for Transport, which has continued to function in those years, and the
indicators of the transport sector programme are monitored regularly. The Steering Committee of the
Water Sector has restarted its activities and functions well now, but the sector does not yet have a
good reporting system. There are also well-functioning Development Partners Sector Groups for
Transport and Water.

The other three Steering Committees (for health, education and energy) are presently being
revitalised. The Ministry of Health produces its own internal monitoring report (in Arabic) about
Primary Health Care (the focus of the SBS programme) and sends each year a progress report as
regards the budget support indicators to the EU Delegation. The Ministry of Education does not
produce regularly monitoring reports as regards the SBS performance indicators. Monitoring is done
by an external mission of experts, mobilised by the EU Delegation.

It should be noted that most conditions and targets of the SBS programmes are in fact inputs (e.g.
measures to be taken by the Government) or direct outputs of Government actions and activities,
while there are very few outcome and impact indicators. This implies that monitoring of SBS
programmes is mainly focussed on input and output indicators.

In Tunisia, monitoring of the two most recent GBS programmes launched in 2011 and 2012, has been
focused on the four eligibility criteria applied by the EU: (i) quality of the national development
policies, (ii) stability oriented macro-economic policy, (iii) satisfactory progress with improving the
quality of Public Finance Management, and – since 2012 - (iv) budget transparency. That monitoring
is being done by the Delegation of the EU, in close cooperation with the other donors providing GBS.

Furthermore fulfilment of the specific conditions for disbursement of individual tranches has been
monitored by the Delegation of the EU and the Tunisian Ministry of Planning and International
Cooperation. All these specific conditions were in fact prior actions to be taken by the Government of
Tunisia. Monitoring of the medium to long term effects (outcomes and impact) of the budget support
programmes is being done in the framework of the continuous dialogue with the Tunisian
authorities. However, it should be noted that some of the outcomes and in particular the impact can
only be established in the medium to long term on the basis of an in-depth evaluation.
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The four donors who have provided GBS are regularly organising joint monitoring missions.
Furthermore, the World Bank makes always an 'Implementation Completion and Results Report' after
the closure of each annual budget support operation.

The SBS for supporting the implementation of the National Strategy for Integrated Water
Management in Tunisia is implemented by the Ministry of Water and Environment and monitored by
a Technical Commission of the National Water Committee. That Ministry has to make annual
implementation reports, which are reviewed by that Technical Commission and the donors at the
occasion of an annual joint meeting. These reports are mainly focussed on inputs and outputs and
much less on the broader outcomes and impact.

The specific conditions for the disbursement of the tranches of the SBS provided by the EU are
derived from the National Strategy for Integrated Water Management. Achievement of the targets of
the disbursement conditions is monitored by a Monitoring Commission composed of the Ministry of
Planning and International Cooperation, the Ministry of Agriculture and Environment, the Ministry of
Finance and the Delegation of the EU. That Commission meets in principle twice a year.

The SBS for vocational training and higher education is providing support to three different Tunisian
sector ministries. Each sector ministry is responsible for monitoring the implementation of its own
component of the programme and has to produce an annual monitoring report. Furthermore, a
Monitoring Commission has been established, which is charged to monitor the performance
indicators and disbursement conditions of the SBS programme.

It should be noted that the (management) capacities of the ministries in both Egypt and Tunisia
have weakened because of the political and governmental changes since the revolutions, which have
had also an impact on the monitoring and reporting capacities of those ministries.

In Algeria, the SBS programme for water and sanitation seems to be well monitored at operational
level. There are two Monitoring Commissions which meet regularly: one for monitoring the
disbursement conditions (performance indicators) of the SBS and one for the Technical Assistance.
The disbursement conditions and targets seem to be well monitored.

According to the Ministry of Water Resources of Algeria, a lot is being done to monitor the
performance of the sector and its institutions. The Ministry has concluded performance contracts with
the various Agencies responsible for water supply and sanitation in the country. Furthermore a
system of performance audits will be set up within the Ministry of Water Resources and the National
Sanitation Office. Setting up that system is the subject of two of the budget support disbursement
conditions. However, it is not clear whether or not the Ministry of Water Resources has a well-
functioning system of monitoring of the outputs, outcomes and impact of all its water and sanitation
programmes.

As regards the last element of this Study Question, it can be reported that the performance indicators
of the SBS programmes in Egypt, Tunisia and Algeria have not changed due to the Arab Spring,
because all those performance indicators are of a non-political and sector specific nature (with the
exception of some of the indicators of the SBS for education in Egypt). To the contrary, the
performance indicators of the GBS programmes in Tunisia have changed considerably due to the
political changes in 2011 (from a focus on economic issues only towards a much broader focus
including also governance issues and social sector policies and programmes).
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4.4. ANSWER TO THE FOURTH STUDY QUESTION
The fourth study question mentioned in the Terms of Reference of this study is:

'To what extent have democracy promotion, respect of human rights, gender mainstreaming,
gender budgeting and poverty reduction objectives been reached by the budget support tool?'

Answering this question in the context of this study is not easy, because various aspects of the
question require in fact an in-depth impact evaluation for which a special methodology has been
developed under the auspices of the OECD/DAC. However, such an evaluation is beyond the scope of
this study, as explained in chapter one and the proposal for carrying out this study. This applies in
particular to the sub-question about poverty reduction objectives.

As regards the three other elements of the study question - democracy promotion, respect of human
rights and gender mainstreaming and budgeting – it should be noted that those issues were not
explicit objectives of the budget support programmes in Egypt, Tunisia and Algeria. Consequently, no
specific actions and activities have been undertaken in the context of the budget support
programmes to promote those issues and also no specific monitoring and reporting on those issues
have been done. These are major handicaps when trying to answer this study question. Nevertheless,
in the following paragraphs it will be tried to provide some partial answers, as far as possible within
the set-up and timeframe of this study.

In Egypt, the five SBS programmes do not include (disbursement) conditions as regards democracy
and respect of human rights, but various indirect contributions to democracy promotion can be
identified, in particular as regards strengthening the role of communities in the management of
public service facilities. Furthermore, it can be argued that SBS programmes promote
democratisation by increasing transparency (pre-condition for accountability), improving access to
information, encouraging decentralisation and increasing the democratic content of public policies
(better taking account the needs and opinions of the population).

The SBS programme for health supports (indirectly) the strengthening of the involvement of
communities in the management of Public Health Centres. Although no separate performance
indicator has been established in this respect, Health Centre Management Committees exist and are
generally functioning well and are part of the 'public health package' referred to by the performance
indicators.

In the same vain, the SBS programme for the water sector could contribute to democratisation
through the improved functioning of Water Users Associations and Water Boards.

The SBS programme for education is focused on providing equal access for all layers of the
population to all educational levels and includes specific indicators on gender issues such as access
for girls who are not included in the system or have dropped out. However the full achievement of
this indicator is less certain now, because the National Development Plan for Education does not get
sufficient support from the new government, which is affecting the effectiveness of this SBS
programme. Nevertheless, the expected long term effect of improved education will contribute to
increased empowerment of the people, stronger demand for democracy and increased capacities to
participate in democratic structures.

As said before, the impact of these five SBS programmes on poverty reduction can only be assessed
on the basis of an in-depth impact evaluation. However, in general terms it can be argued that the
contributions of the SBS programmes to improved education, health and water supply services
strengthen most likely the poverty reduction effects of those services. The SBS programmes for
transport and energy have most likely first an effect on the economic growth potential of the country,
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which may subsequently have an indirect effect on poverty reduction via trickling down effects
(effects of economic growth on the income levels of the poor).

In Tunisia, the relationships between providing GBS and democracy promotion and respect of
human rights are rather indirect. Governance issues have got a more prominent role in the GBS
programme of 2011 than in the preceding programmes of the years 2007-2009, but improving
governance does not automatically promote democracy and/or strengthen the respect of human
rights. However, there are two governance issues addressed by the GBS programme of 2011 that
could contribute positively to democratisation of the Tunisian society, namely:

 Adoption by the Cabinet of Ministers of a new draft law on Associations, with the objective to
promote the freedom of association;

 Adoption by the Cabinet of Ministers of a series of new principles and regulations aimed at
removing obstacles for the public to get access to information from public sector
organisations.

The GBS programme of 2012 did not include disbursement indicators which can be linked to
democracy promotion and respect of human rights, but the Delegation of the EU envisages
broadening the scope of the governance component of the new GBS programme that will be
formulated in 2013.

Furthermore, it can be argued that GBS could indirectly promote democracy via the following two
mechanisms:

 GBS is strengthening the recipient government through financial and political support. When
that Government is promoting democracy and the respect of human rights, GBS will indirectly
contribute to promoting democracy and the respect of human rights as well. However, as
shown in the country case study, it is not yet possible to draw conclusions as regards the
outcome of the present political processes in Tunisia;

 Democracy promotion and respect of human rights are two fundamental values of the EU
support when providing GBS in the form of a State Building Contract. As such they are also
subjects of the political dialogue between the EU and the Government of Tunisia. It is the aim
that this political dialogue will have a positive influence on the efforts of the recipient
Government to promote democracy and to respect human rights. Whether or not this
mechanism works in the case of Tunisia is difficult to say at this stage because, as said here
above, the outcome of the present political processes in Tunisia is still uncertain.

The two SBS programmes in Tunisia do not include specific (disbursement) conditions as regards
democracy, respect of human rights and gender issues, except one disbursement condition of the
SBS programme for Integrated Water Management aimed at strengthening Agricultural
Development Groups, which will be in charge of water management at village level. Strengthening
this kind of user groups can be considered as an improvement of the democratic governance
structures in the Tunisian society.

Finally, it is worth recalling that the evaluation of the budget support provided by the EU to Tunisia
during the years 1996-2008 (see the country case study) has concluded that the EU budget support
provided a positive contribution to Tunisia’s economic and social development. However, that
evaluation did not draw explicit conclusions as regards the impact of the budget support on poverty
reduction.

In Algeria, the SBS programme for water and sanitation does not include specific objectives, activities
or (disbursement) conditions as regards democracy, respect of human rights and gender issues.
Furthermore no mention is made of user group structures, which could contribute to strengthening
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the institutional/organisational structure of the Algerian society. The SBS programme for
environment is still being formulated. Therefore, little can be said at this stage about the link with
democracy, respect of human rights and gender. The Action Fiche of the programme includes a few
general references to these issues, but nothing concrete has been proposed yet in terms of activities,
expected results and/or disbursement indicators having a direct relation with the issues mentioned in
this question.

Because the SBS programme for sanitation has started recently (mid 2011), while the SBS for the
environment sector has not yet been launched, it is too early to be able to establish the impact of
those SBS programmes.
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5. CONCLUSIONS AND RECOMMENDATIONS

5.1. MAIN CONCLUSIONS
Budget support and promotion of democracy

a. Democratic transition is a long term political process usually evolving with ups and downs.

Clear results are often difficult to achieve and to measure within the relatively short time

frame of a budget support operation.

b. The impetus for democratisation must come from within a society. Although external factors

and forces could contribute to democratisation, democracy cannot be imposed from outside.

Moreover, the dividing line between democracy promotion by external forces and respecting

the sovereignty of the country and society concerned, is rather thin. Donors need to be

realistic about what can be achieved in terms of democracy promotion by external forces.

c. The new Budget Support Guidelines do not elaborate on how 'consolidation of democracy'

can be translated into specific objectives, activities/instruments and measurable outputs and

outcomes. It should be noted that the budget support instrument has originally not been

designed to promote or consolidate democracy and it cannot be taken for granted that it can

suit that purpose. So far, available budget support evaluations and studies provide very little

evidence that budget support is or could be an effective instrument for promoting

democracy.

Consequences of the Arab Spring for the EU’s cooperation programmes

d. Up to April 2013, the content of EU’s cooperation programme with Egypt has not changed

very much since the revolution. The most important changes are the increase of the support

to civil society organisations and the start of the preparation of a State Building Contract for

the provision of GBS. That State Building Contract is expected to include also political

conditions, but negotiations were still on-going in April 2013 and the details could not be

disclosed to the mission.

e. The revolution of January 2011 in Tunisia and the subsequent change of government have

had a substantial influence on the GBS provided by the EU to the Government of Tunisia in

terms of scope, objectives and annual disbursements. Governance issues have got a more

prominent role than in the past. However, improving governance does not automatically

promote democracy and/or strengthen the respect of human rights.

f. In Algeria, the political events of the Arab Spring were not very drastic and they have not had

a big influence neither on the programme of cooperation between the EU and the

Government of Algeria nor on the individual activities.

Budget support in Egypt, Tunisia and Algeria

g. The provision of budget support to Egypt, Tunisia and Algeria should be embedded in the

European Neighbourhood Policy (ENP), which has the following three overall objectives: (i)

building deep and sustainable democracies, (ii) supporting inclusive economic development

and (iii) strengthening partnerships with the people and supporting civil society
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organisations. However, in the ENP documents no reference is made to budget support as

one of the possible aid modalities. Moreover, for supporting and promoting democratic

transitions in the Southern Mediterranean countries, the EU can (also) make use of various

other cooperation and funding instruments, which are probably more suitable for promoting

democracy.

h. The SBS programmes in Egypt (5), Tunisia (2) and Algeria (1) were formulated well before the

Arab Spring. Those programmes are focussed on sector specific objectives, whose relevance

has not changed since the Arab Spring. Moreover, those objectives are not directly linked to

political reforms and democratisation processes. Consequently, focus and scope of those SBS

programmes have not been affected by the Arab Spring events. However, the political

instability, change of government and reshuffling of ministerial responsibilities have

weakened the management, operational and implementation capacities of the on-going SBS

programmes.

i. The main reasons why the EC has opted for the SBS aid modality in Egypt, Tunisia and Algeria

instead of project aid, is that (i) it allows for in-depth policy discussions with the recipient

ministry about sector policies, strategies and institutional issues, and (ii) it makes it possible to

contribute to improving those sector policies, strategies and institutions.

j. The SBS programmes in Egypt, Tunisia and Algeria do not include (disbursement) conditions

as regards democracy and respect of human rights, but different (in)direct contributions to

democracy promotion such as involvement of communities in the management of public

utilities or improved functioning of decentralised structures can be identified.

k. In general, SBS operations promote ‘democratic governance of public services’ by increasing

transparency (pre-condition for accountability), improving access to information,

encouraging decentralisation and involving the beneficiaries and user committees in the

design, planning and management of public services.

l. The GBS provided to Tunisia up to 2011 was motivated by (i) providing support to macro-

economic stabilisation and strengthening the PFM system, (ii) having a dialogue with the

recipient government about macro-economic, social sector and PFM policies and strategies,

and (iii) contributing to strengthening those policies and strategies. There is no alternative aid

modality for providing this type of support at macro level.

m. The GBS provided to Tunisia since 2011 and the State Building Contracts now being prepared

for Tunisia and Egypt are motivated by one additional consideration (objective), which is

contributing to institutional and legal changes which may support democratisation

processes. Because these contracts are still being negotiated with the recipient governments,

the scope and nature of these type of objectives/conditions could not be disclosed to the

mission.
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Monitoring the effects of budget support

n. Monitoring of the SBS programmes in Egypt, Tunisia and Algeria is mainly focussed on input

and output indicators (including direct effects of reform measures). Very few outcome and

impact indicators are being monitored. Moreover, the functioning of these monitoring

systems and policy dialogues have been affected negatively by the revolutions in Egypt and

Tunisia, due to replacement of ministers and departure of key staff.

o. The performance indicators of the SBS programmes in Egypt, Tunisia and Algeria have not

changed due to the Arab Spring, because these performance indicators are of a non-political

and sector specific nature. To the contrary, the performance indicators of the GBS

programmes in Tunisia have changed considerably - due to the political changes in 2011 -

from a focus on economic issues only towards a much broader focus including also

governance issues and social sector policies and programmes.

p. Establishing the effects of these budget support programmes on poverty reduction requires

an in-depth impact evaluation for which a special methodology has been developed under

the auspices of the OECD/DAC. Such an evaluation was beyond the scope of this study.

q. Democracy promotion, respect of human rights and gender mainstreaming and budgeting

were not explicit objectives of the budget support programmes in Egypt, Tunisia and Algeria.

Consequently, no specific actions and activities have been undertaken in the context of the

budget support programmes to promote those issues and also no specific monitoring and

reporting on those issues have been done.

5.2. RECOMMENDATIONS
a. Further study and analysis is needed whether or not budget support is a suitable instrument

for promoting and/or consolidating democracy, and, if yes, how that objective can be

translated into specific objectives, activities/instruments and measurable outputs and

outcomes.

b. When the provision of budget support is supposed to contribute to the promotion and

consolidation of democracy in the neighbour countries, it should be explicitly mentioned and

elaborated in the European Neighbourhood Policy (ENP).

c. In politically unstable countries, where the outcome of political change processes is unsure

and where the prospects of progress towards more democratisation may change overnight,

the EU is advised to be prudent and reticent with offering GBS (either in the form of a State

Building Contract or a Good Governance Development Contract), even when the assessment

of the eligibility criteria and the fundamental values is (more or less) satisfactory.

d. The scope for providing SBS in countries as described in the previous paragraph is broader

because the main rationale of using the SBS aid modality is its contribution to improving and

strengthening sector policies, strategies and institutions. However, a careful analysis is



The strategic impact and cost-effectiveness of EU budget Support with regard to
supporting democratic transitions in Southern Mediterranean Countries

Volume I - Synthesis Report
____________________________________________________________________________________________

57

needed whether the prospects for an effective policy dialogue at sector level are satisfactory

in a country confronted with political instability.

e. Monitoring of performance indicators of budget support programmes at outcome and

impact level should be improved and an impact evaluation should be carried out every 5 to 7

years.
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ANNEX A TERMS OF REFERENCE
External Research Study

Specific Terms of Reference (Specification)

The Strategic Impact and Cost-Effectiveness of EU Budget Support with Regard to
Supporting Democratic Transitions in Southern Mediterranean Countries: Case Studies

Background

What is budget support? Budget support is a way of implementing development aid which consists
of giving financial aid to the treasuries of the recipient countries. This aid increases the resources
available to the recipient country to implement its own budget according to its own procedures.

Budget support is not designed to finance any specific investment but to enable governments to
implement their policies; it covers either the whole area of government action in the case of general
budget support, or just a sector of it in the case of sectoral budget support. Sectoral budget support
differs therefore from general budget support in that it concerns one or more sectors, and is subject
to any conditions applied in the sector or sectors concerned27.

What generally characterises budget support is that it goes directly to the partner governments and is
integrated into their own systems of appropriation, procurement and accounts, and is not connected
to specific projects. All types of budget support (whether general or sectoral) consist of a lump-sum
transfer of foreign exchange; the differences arise from the objectives pursued, the level and focus of
the policy dialogue and the conditions and expected results. The aid is given subject to certain
conditions of eligibility and implementation.

Budget support is the European Commission's preferred aid modality, e.g. around 50 % during the
period 2008-2013 of the 10th European Development Fund is planned to be disbursed in this
manner. In other words, budget support entails the transfer of large amount of funds directly to the
State budgets of the selected partner countries. The European Union is the biggest donor of official
development aid in the world.

At the beginning of 2011, the European Court of Auditors presented a report on the effectiveness of
the Commission's management of General Budget Support in ACP, Latin American and Asian
Countries28. The overall conclusion was that the Commission had made considerable efforts to
develop and improve its approach to budget support. However, there were still weaknesses and
effectiveness could thus be improved.

To adapt EU budget support to the changing environment and to improve its impact and value for
money for achieving development results, the European Commission adopted a communication on
the future approach to EU budget support to third countries29. The Council endorsed the objectives of
this communication on the 14 May 2012 at the Foreign Affairs Council meeting.

27 Budget Support: A Question of Mutual Trust, European Commission 2008.
28 European Court of Auditors, Special Report on the effectiveness of the Commission's management of GBS in ACP, Latin

American and Asian Countries, 16 February 2011.
29 COM(2011) 638 final.
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On its side, in 2008 the European Parliament commissioned a study on the use and monitoring of
budget support. More recently in 2010, another study assessed the role and effectiveness of key
institutions (such as national parliament or supreme audit institutions) to act as a control mechanism
in budget support recipient countries. This year, the power of the European Parliament and six
selected national parliaments in setting, amending and scrutinising budgets was explored. The
European engagement and foreign policy in three conflicts regions, Libya, Palestine and Afghanistan
were assessed.

However, the current terms of reference focus more on the cost effectiveness and strategic impact of
budget support rather than on control and monitoring.

The purpose of the study

The general purpose of the study is to analyse the cost effectiveness and strategic impact of budget
support to a selected set of southern Mediterranean countries. Moreover, specific consideration
should be put on how the European Parliament resolutions and recommendations have been
reflected in budget support to these specific southern Mediterranean countries, either general or
sectoral, and whether there has been change following the Arab Spring events.

Three countries are of interest: Algeria, Egypt and Tunisia.

The period under scrutiny should be the current Multi-annual Financial Framework period: i.e. 2007-
2013.

In particular, for each country, the study should provide answers to the following questions:

 In which way and to what extent have European Parliament resolutions targeted to these
countries been translated into the EU budget support?

 In which way and to what extent has EU budget support changed in recent times to take
account of the Arab Spring events and growth of democracy in the region?

 To which extent have the concrete effects of budget support been monitored? Are the
reporting systems based on performance indicators? If so, which ones? Did they change after
the Arab Spring events?

 To what extent have the democracy promotion, respect of human rights, gender
mainstreaming, gender budgeting and poverty reduction objectives been reached by the
budget support tool?

Timetable: A draft interim report with preliminary responses to the issues should be available by the
end of March and the final report is due by beginning of June 2013.

Language: The final report should be drawn up in English, checked by a native speaker, and should
comprise between 60 and 80 pages (without counting any annexes). An executive summary of not
more than 5 pages must be provided in English. This executive summary should also be provided
in French and German (proofread by native speakers).

Layout rules: the study must be presented following the layout rules outlined in the appendix.

The study shall be presented in the EP Committee on Budgets in Brussels or Strasbourg on a date set
by the Committee.
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European Parliament

 MATHIS Alexandre, Policy Department D;

 BERGMÜLLER, Florian, Assistant MEP BRANTNER Franziska (Member of the Committee of
Budget);

 STANULOVA Maya, Assistant MEP NEYNSKY Nadezhda (member of the Committee of Budget);

 BEUGELINK Annemieke, Policy Department D;

 TOPALOVA Velyana, Budgetary Affairs Secretariat.

European Commission, EuropeAid

 FEIGE, Thomas, Head of Sector Magreb;

 LIBERATI, Monica, Head of Sector Maskrek;

 BODIN, Olivier, Unit A4, Budget support, Public Finance and Macro-economic analysis;

 CHOMEL, Jean-Louis, Head of the Audit and Control Unit (R2);

 JAGIELLO, Isabella, Cooperation Officer Tunisia;

 RAYMAEKERS, Mark, Cooperation Officer Algeria.
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ANNEX B2 LIST OF PERSONS MET DURING THE MISSION IN EGYPT

European Delegation to the Arab Republic of Egypt

 LIDOU Armelle, First counsellor, Head of section Human Rights, Civil Society and Governance;

 GARAGNANI Laura, Head of cooperation;

 APOSTALOVA Nataliya, Deputy head of delegation;

 ULENS Wim, Attaché, Programme manager PFM, Macro-economy and Budget Support;

 BUDRY Patrice, Programme manager Human rights, Civil Society and Governance Section;

 TORPPA, Riikka, Attache, Programme manager Trade, economy and Budget Support;

 MUNUERA VINALS, Gabriel, First Counsellor, Political Affairs, Press and Information;

 BOTTA Aide, Programme Officer Education Sector;

 DESTEXHE Pierre, Programme Officer Health Sector;

 EL BELTAGU Ahmed, Programme manager for the Energy and Transport SBS;

 BADR Ahmed, Programme Manager for Water SBS.

Ministry of Planning and International Cooperation, Cabinet of the Minister

 ABDEL-MALEK Talaat, Senior advisor to minister for aid effectiveness;

 BASIOUNY Ebtehal, Senior Economic Expert, Team Leader in charge of cooperation with the
European Commission;

 MELGUI Lamia, Senior Economic Researcher, EU desk officer.

World Bank

 PINELLI Adrieni, Operations officer (Egypt, Yemen, Djibouti) World Bank;

USAID Egypt

 TOBBALA Salwa, Decentralization and Local governance Advisor, Office of Democracy and
Governance;

 KAMEL Alil, Senior Economic Advisor, Policy- Private Sector Office;

 WILLIAMMEE Jeremy, Democracy -governance Officer, Office of Democracy and Governance;

 WHITE Clinton D, Regional controller, Global Finance Management Center;

 MATTA Matta G, Senior Financial Specialist;

 LOFTI Nevine M, Senior Economist, Programme Office.
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Maat for peace, Development and Human Rights

 OKEIL Ayman, Chairman;

 EL KARIM Walaa Gad, Programme Director.

NAZRA

 HASSAN, Mozna, Head of NAZRA, Women empowerment NGO.

OTHERS

 Prof. HELAL Hany, Former minister of Higher education and Research 2005-2011;

 Dr. EL SAWI Ali, Professor Political Science at the Cairo University and member of the
Foundation 'Parliamentary Think Tank'.
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ANNEX B3 LIST OF PERSONS MET DURING THE MISSION IN TUNISIA

Délégation de l’Union européenne en Tunisie

 MERITAN Régis, Conseiller;

 LEMOINE Francis, Chargé des programmes de l’appui budgétaire et de la gestion des finances
publiques;

 POMMIER Denis, Chargé de l’appui budgétaire pour le secteur de l’eau;

 MOUCHIROUD Michel, Chargé des programmes d’appui à la société civile;

 KLUZER Lorenzo Kluzer, Premier conseiller et Chef Section Politique, Information et Culture;

 LYAMOURI Abdelaziz, Chargé des programmes sociaux.

Ministère de l’Investissement et de Coopération Internationale (MICI)

 BETTAIEB, Alaya, Secrétaire d’Etat MICII;

 Mme HAMZAOUI, Kalthoum, Directeur de la Coopération Euromed, MICI;

 Mme EL ELJ j Raïda, Chef de service, MICI.

Ministère des Finances

 OURIR Ridha, Trésorier general;

 Mme KHEDIMI Dorsaf, Comité général du budget, représentant de la DG de Synthèse et
d’analyse des dépenses;

 OUHIBI Lotfi, Représentant de la DG des ressources et des équilibres;

 Mme KALTHOUM Sonai, Représentant de la DG de la coopération financière et de la dette.

Banque Centrale

 ABDESSLEM, Mourad, Directeur de la Direction Générale des Statistiques;

 CHERIF, Imed, Adjoint au Directeur du Financement et des Relations Extérieures;

 ARFAOUI, Faouzi, Sous-Directeur du Financement Bilatéral et Multilatéral.

Agence Française de Développement.

 LEHANNEUR Benoît, Directeur adjoint;

 Mme MATHLOUTHI-DALI Yamina, Economiste.

Banque mondiale

 Cyrille Bellier, Banque mondiale.
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Université de Tunis

 CHOUIKHA Larby, Professeur en Communication et Media à l’Université de Tunis, et Membre de
l’Instance Supérieure Indépendante des Elections de 2011.

Directway Consulting

 SAIDANE, Ezzeddine, Conseiller financier, ex-membre de la Commission d’Etablissement des
faits de corruption et de malversation de l’ancien régime.

Journaliste

 JOURCHI, Slaheddine, Journaliste et chercheur, ex-premier vice-président de la Ligue
Tunisienne de Droits de l’Homme.

Unité de Gestion du Programme de l’Appui à l’Accord de l’Association et la Transition et du
Plan d’action du Voisinage (UGP3A).

 AKROUT Salem, Directeur Général;

 BRA Kamel, Coordinateur general.

Association de Développement Solidaire (ADS)

 MEDDEB Radhi, Président de l’Association de Développement Solidaire (ADS) et de l’Institut de
Prospectives et d’Etudes du Méditerranée (IPEMED).
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ANNEX B4 LIST OF PERSONS MET DURING THE MISSION IN ALGERIA

Délégation de l’Union européenne en Algérie

 MARTINS Paulo, Premier Conseiller, Chef des Opération de Coopération;

 BERTRAND Philippe, Attaché de coopération, appui budgétaire, gestion des finances publiques
et macro-économie;

 Mme FAVRET Silvia, Chargée d’aide et de coopération, section développement durable et
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 DI BIASIO Elena, Chargée de Coopération Internationale, Responsable pour NSA, EIDHR et Civil
Society Facility (CSF);

 DEVAUX Stéphane, Chargé d’aide et de coopération internationale.

Ministère des Affaires Etrangères

 ISSAAD Mourad, Sous-directeur du Partenariat avec l’UE, Direction générale Europe;

 ASHASHE Lyamine, Conseiller, Chef du bureau de Programmation de la Coopération, Direction
générale Europe;

 SOUMANI, Conseiller, Chargé de la coopération avec l’UE;

Ministère des Finances

 DJEMIAI Abdelmalik, Directeur de la Coopération et des Relations Economiques Internationales;

 BOUHARAOUA Ali, Sous-directeur Europe Communautaire;

 NAMANE Hocine, Cadre de la Direction générale du Budget;

 LOUAHADJ Sid-Ahmed, Cadre de la Direction générale de la Planification et de la Prospective;

 IKENE Ferhat, Cadre de la Direction générale du Budget.

Ministère de l’Eau

 Mme HAMDAOUI Fadila, Directrice de la Planification et des Affaires Economiques;

 NADEI Ahmed, Directeur des Ressources Humaines, de la Formation et de la Coopération;

 Mme HAMMOUCHE Hassina, Directrice du projet Eau-II.

Banque africaine de développement

 DIARRA-THIOUNE Assitan, Représentante résident de la BAD en Algérie;

 BENBAHMED Tarik, Macro-économiste.
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Ambassade de France

 Philippe Marquand, Attaché de coopération institutionnelle.

Ligue Algérienne pour la Défense des Droits de l’Homme (LADDH)

 Dr NAILA Djabria, Secrétaire Générale;
 M. ABDELATIF, Vice-président;
 Mme DABOUZ, Maître;
 M. KHELIL Abdelmoumeme, Directeur des programmes.

Association Nationale des Finances Publiques - ANaFiP

 SADOUDI Ahmed, Vice-président de l’ANFIP et ex-Directeur général du Budget de l’Algérie.

Groupe industriel CEVITAL

 REBRAB Issad, Président du Groupe industriel CEVITAL.
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