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Foreword

The OECD Development Assistance Committee (DAC) conducts reviews of the development co-operation
efforts of DAC members every five to six years. DAC peer reviews seek to improve the quality and
effectiveness of development co-operation policies, programmes and systems, and to promote good
development partnerships for greater impact on poverty reduction and sustainable development in
developing countries.

From 2021, DAC peer reviews no longer cover all components identified in the peer review analytical
framework (www.oecd.org/dac/peer-reviews/about-peer-reviews.htm). Instead they highlight good and
innovative practices and reflect on key challenges faced by the reviewed member on select themes,
recommending improvements. These themes are selected through consultation with representatives from
the reviewed member and its partners.

At the beginning of the process, the reviewed member submits a self-assessment. Based on this, staff
from the Secretariat and two DAC members designated as peer reviewers visit the member’s capital to
interview officials and parliamentarians, as well as representatives of civil society, non-government
organisations and the private sector. This is followed by visits to up to two partner countries or territories,
where the team meets with the representatives from the reviewed member as well as senior officials and
representatives of the partner’s administration, parliamentarians, civil society, the private sector and other
development partners. The team then compiles the findings of these consultations and prepares a set of
recommendations which are then discussed during a formal meeting of the DAC prior to finalisation of the
report. During the whole process, the OECD Development Co-operation Directorate provides analytical
support and is responsible for developing and maintaining, in close consultation with the DAC, the
methodology and analytical framework within which the peer reviews are undertaken.

To support learning between DAC members, the report highlights a number of areas of good practice from
the reviewed member from which other DAC members and development actors can draw inspiration.
These are documented in further detail on the Development Co-operation TIPs — Tools Insights Practices
— website (www.oecd.org/development-cooperation-learning) — an online peer learning platform that offers
insights into making policies, systems and partnerships more effective. Peer review reports are
complemented by a “Snapshot” of the member’s development co-operation
(www.oecd.org/officialdocuments/publicdisplaydocumentpdf/?cote=DCD/DAC/AR(2021)4/6/FINAL&docL
anguage=En), which includes factual information on its policies, institutional arrangements, finance and
management systems.

The analysis presented in this report is based on (1) a desk review, including Spain’s self-assessment and
written assessments provided by more than 15 partners (multilateral, non-government and academic
partners as well as partner governments); and (2) an extensive process of virtual consultation with actors
and stakeholders in Spain and Colombia (listed in Annex B). The report, which contains both findings and
recommendations, fed into the DAC meeting at the OECD on 14 December 2021, at which senior officials
from Spain responded to questions and comments shared by DAC members.
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Executive summary

This peer review report assesses progress made since the 2016 peer review, highlights recent successes
and challenges, and provides recommendations for the future. The report was prepared with reviewers
from the Czech Republic and Japan, with support from the OECD Secretariat.

Spain, the 13th largest Development Assistance Committee (DAC) member by volume, has recently set
out a comprehensive reform agenda for its development co-operation, grounded in high public support.
The agenda involves reforming the legislative and regulatory framework, setting out new priorities and
objectives for Spanish co-operation and increasing the official development assistance (ODA) budget.

Spain is committed to the 2030 Agenda for Sustainable Development at the highest level. It has
made international co-operation a state policy, central to its external action, to use as a lever and catalyst
to achieve the Sustainable Development Goals (SDGs) globally and has committed to strengthen policy
coherence mechanisms. By clearly linking its bilateral co-operation frameworks (MAPs) to the SDGs, Spain
also helps its partners advance the agenda locally. Spain has increased transparency and accountability
surrounding its total official support for sustainable development (TOSSD) and its alignment with the SDGs
when communicating to the general public and parliament.

In fragile contexts, development and peace activities are strongly linked, in line with the OECD
Recommendation on the Humanitarian-Development-Peace nexus. Spain engages in conflict
mediation and cultural co-operation to create environments conducive to sustainable peace and to facilitate
conflict resolution, thus reinforcing its long-term political engagement in peace processes. NGOs are a
great asset. While NGOs implement 56% of Spain’s bilateral ODA, they deliver 86% of Spain’s
engagement in fragile contexts enabling it to engage at very local levels, cementing trust and participation.

Spain places particular emphasis on collaborating with institutions from the European Union (EU)
and other partners. The third-largest implementer of EU delegated co-operation, Spain invests heavily in
influencing EU development policy in Brussels to increase the policy focus on inclusion. EU delegated
co-operation and Spain’s bilateral investments are complementary. Spain also works with multilateral
development banks and bilateral development finance institutions to blend reimbursable and
non-reimbursable financing and extend the range of instruments it has at its disposal.

Spain champions horizontal partnerships and mutual learning. By leveraging technical expertise from
the public sector, Spain has contributed to building shared knowledge and lasting networks supporting
regional solutions to local and global challenges. Stakeholders consistently appreciate the MAP process
and the dialogue conducted locally. Focus on ownership, transparency, inclusivity and long-term
commitments builds trust, while peer-to-peer dialogues ease engagement on difficult issues and mobilise
middle-income countries around the SDGs.

Consultation and inclusivity are core to Spain’s approach to development co-operation — a necessity
given the diversity of its system. Domestically, Spain has developed whole-of-government and
whole-of-society approaches and has been able to speak with one voice on key challenges such as debt
forgiveness and COVID recovery. In partner countries, Spain has succeeded in agreeing comprehensive
bilateral partnership frameworks based on open dialogue with partner country stakeholders and all Spanish
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co-operation actors, including civil society and local and regional authorities. Such inclusive dialogue helps
amplify voices that would not necessarily be heard.

While diversity is a strength of Spain’s development co-operation, it also comes with challenges.
Being responsible for a limited share of the ODA budget, the State Secretariat of International Co-operation
(SECI) faces challenges steering all actors towards an integrated strategy and taking full advantage of
their complementarities. Its enhanced political weight and clearer division of labour are opportunities to
address these challenges when drafting the next Master Plan.

Diverse partnerships can make focused and predictable programmes in countries or territories
more challenging within a segmented system. As comprehensive documents, MAPs are sometimes
seen to contain multiple priorities and small projects. In addition, projects delegated by the EU or funded
through the Development Promotion Fund (FONPRODE) are not systematically part of the MAPs, which
limits Spain’s ability to link its technical and financial co-operation and mobilise its strong local knowledge
and relationships. While technical co-operation offices make considerable efforts to build coherence across
whole-of-Spain development co-operation locally, success requires intensive staff resources.

Knowledge sharing and institutional learning are works in progress. Despite impressive efforts to
improve reporting at corporate level and renew and build on existing results frameworks in its programming,
Spain has limited capacity to collect results or to fully understand the results of its public technical
assistance. Efforts to improve institutional learning are challenged by the lack of a sustained strategic
vision. Further efforts to systematise data collection, results monitoring and upward information flows could
improve knowledge sharing, decision making and steering.

Tackling human resource challenges is fundamental. The split between generalists in Madrid and a
pool of experts posted abroad with limited opportunities to work at headquarters creates a divided system.
The lack of a development career path, poor terms and conditions and complex contractual arrangements,
as well as limited use of the local talent pool all negatively affect Spain’s ability to attract and retain talent
and build on internal knowledge. The upcoming comprehensive reform is an opportunity to reassess which
skills will be needed and where, in order to deliver on Spain’s ambition.

A number of laws and regulations considerably impede the flexibility, predictability and efficiency
of the development programme. Difficulties in providing multi-year funding, and long approval and
reporting processes focused on inputs and outputs rather than outcomes, place administrative burdens on
all parties and undermine efficiency and the quality of partnerships. Reforming this regulatory framework
will be critical for Spain to be able to successfully mobilise all the instruments at its disposal.

In particular, Spain’s current institutional arrangements are holding back financial co-operation.
The approval process for FONPRODE operations is very long and cumbersome, even more so considering
the small volume of operations. FONPRODE’s model gives it limited ability to steer and govern operations
since banking services and financial advice are provided outside of the Spanish Agency for International
Development Co-operation (AECID), the implementing agency. FONPRODE could take fuller advantage
of being part of AECID to make sustainable development central to its operations, building on the existing
architecture and seeking greater complementarity between technical and financial co-operation.

Spain’s humanitarian policy takes a holistic view and reflects new ambitions, but the tools it has
developed are narrow in scope. The new humanitarian early recovery fund, for example, covers initial
humanitarian assistance, plus a further six months of funding. However, this does not often reflect the
reality in fragile contexts where early development transition requires more flexible series of approaches
that are less compartmentalised and part of a broader crisis management and development continuum.

Spain did not meet its national commitment to achieve 0.4% GNI as ODA by 2020. Yet, there are
positive signs that Spanish development co-operation is moving in the right direction: building on strong
public support for development co-operation, the 2022 budget will see the largest increase in ODA in a
decade.
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The DAC’s recommendations to Spain

The following recommendations aim to support Spain’s ambitious reform objectives. They focus on the
interconnected challenges identified during the review.

To make its development co-operation more effective, Spain should:

1.

Strengthen SECI’s leading and convening role in the development co-operation system,
building on its dedicated international co-operation mandate, to reinforce inter-ministerial
co-ordination and further pursue policy coherence for development. Spain should also continue
to clarify the division of labour between MAUC and AECID, in particular over strategic planning
and budgeting, alliance building and managing multilateral contributions.

Develop an integrated strategy that identifies how Spain’s various instruments, co-operation
entities, as well as regional and local approaches, could complement each other better, enhance
synergies and collaboration among actors, and make the most of this diverse system to:

o steer collective action and results in countries and territories
e further focus the Master Plan under shared priorities
e and create more systematic links between its financial and technical co-operation.

Establish a roadmap with annual forecasts of ODA budgets to achieve the international
commitment of spending 0.7% of its GNI as ODA, as well as its national interim milestones in line
with the upcoming Master Plan.

Accelerate efforts to update human resources policies across the development co-operation
system, in order to:

e ensure the number and composition of staff at all levels and in all institutions enable each
institution to fulfil its mandate

e create a development career path that breaks the divide between Madrid and technical
co-operation offices

e improve terms and conditions to retain talent, including for expatriated staff
e create a more important role for locally engaged staff.

Bring the regulatory framework and administrative systems into line with the long-term
ambitions of development co-operation to enable sustained but flexible support, speed-up
procurement, reduce the administrative burden and improve flexibility and the quality of
partnerships.

Continue to develop and disseminate risk management guidance to make it fully operational
at project and programme level and support staff in prioritising the management of risk based on
context to improve programme delivery.

Strengthen institutional learning emerging from technical co-operation, the results of
programming across ministries and entities, as well as the experience of technical co-operation
offices and build stable and robust systems for knowledge management.

Pursue efforts to continuously measure results at corporate level and locally — especially the
results of its technical co-operation and knowledge-building activities — to make sure results
information is used for accountability purposes as well as for decision making.

Set out a clear policy for Spain’s financial co-operation, including principles and objectives
that keep sustainable development at its core. It should streamline its existing institutional set-
up and make operations more efficient, equipped with controls and safeguards, in line with its new
policy and plans to expand financial co-operation.
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10. Ensure that tools for humanitarian diplomacy and the new early recovery fund address
crisis management and not only humanitarian assistance in order to increase their effectiveness
and match Spain’s renewed ambition.
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Infographic 1. Highlights from the 2022 Development Co-operation Peer Review of Spain
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Infographic 2. Spain’s development co-operation at a glance
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Findings and recommendations

This report presents the findings and recommendations of the 2022
development co-operation peer review of Spain. In accordance with the 2021
methodology, it does not cover all components identified in the peer review
analytical framework. Instead, the report focuses on five areas of Spain’s
development co-operation which were selected in consultation with Spain’s
partners and Spanish government representatives. It analyses Spain’s
overall development co-operation and humanitarian assistance architecture
and systems to see if they are fit for purpose in the context of Spain’s reform
agenda. It then explores Spain’s policies and processes through the lens of
inclusive partnerships, mobilising public sector expertise, development
finance, and fragility. For each of these areas, the report identifies Spain’s
strengths and challenges, the elements enabling Spain’s achievements, and
the opportunities or risks that lie ahead.
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Context of the peer review of Spain

Political and economic context

The period of this review has been marked by political changes. Spain held three general elections
between 2015 and 2019 and saw its government shift from a minority coalition led by the Popular Party
(PP) to another minority coalition led by the Socialist Workers' Party (PSOE) together with Unidas
Podemos in 2018. The political situation has had a direct impact on Spain’s ability to reform its development
co-operation system; approve new strategies and partnership agreements with countries and territories,
as well as multilateral organisations; and vote in new budgets, including the budget dedicated to official
development assistance (ODA).

Linked to the COVID-19 pandemic, Spain recorded one of the worst recessions in Europe in 2020, and its
economy contracted by 10.8%. Gross domestic product (GDP) is projected to grow by 5.9% in 2021 and
6.3% in 2022 (OECD, 2021y1;). Pre-pandemic, Spain was facing lower productivity and higher inequality
than most advanced economies, although its employment rates were higher.

Institutional and strategic framework for Spain’s development co-operation

Spain’s institutional setting for development co-operation is diverse, with numerous ministries and public
institutions involved in planning and delivering the policy for international co-operation (Figure 1).
Autonomous governments and Spanish municipalities are responsible for their own development
co-operation policies, and delivered on average 12% of Spain’s total ODA in 2018 and 2019.

The current government, elected in 2018, has embarked on an extensive reform agenda for development
co-operation. It aims to update the 1998 law regulating international co-operation for development — Law
23/1998 (Agencia Estatal Boletin Oficial del Estado, 19982) — redesign Spain’s development co-operation
architecture; draft a new development policy for 2022-25 (the VIt Master Plan) to meet the demands of
the 2030 Agenda; and increase the ODA budget to reach 0.5% of gross national income (GNI) by 2023.

Public support for development is high in Spain. According to the latest Eurobarometer (European
Commission, 2021)), 94% of respondents in Spain say it is important for the European Union (EU) to
partner with other countries and territories to reduce poverty around the world. This is much higher than
the EU average of 88%, making Spain’s public support the third-highest of all EU Member States. The
same ratio applies to views on the importance of tackling climate change. Almost three-quarters (73%) of
respondents, the highest of all EU Member States, think tackling poverty in developing countries should
be a priority for their national government. In Spain, the top concerns are health (45%), education (41%)
and economic growth and employment (38%).
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Figure 1. Spain's development co-operation architecture
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Becoming fit for purpose: A renewed commitment to international co-operation
requiring a comprehensive reform

Spain’s inclusive development architecture is centred on the 2030 Agenda

In 2018, Spain renewed its commitment to implementing the 2030 Agenda for Sustainable
Development domestically and internationally, as reflected in its Action Plan for Implementation of the
2030 Agenda (MAUC, 2019pu)). The 1998 Law on International Co-operation for Development (Agencia
Estatal Boletin Oficial del Estado, 19982)) and successive master plans' provide the formal rationale and
regulatory framework for development co-operation. In 2018, Spain’s government committed to update this
framework to make international co-operation a state policy and use it as a lever and catalyst to achieve
the Sustainable Development Goals (SDGs) globally. As part of this commitment, Spain embarked on an
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extensive reform of the overall governance architecture in order to ensure its development co-operation is
fit for purpose. This reform is expected to encompass updating the law on development co-operation,
agreeing on new priorities in the VIth Master Plan, defining new regulations and institutional structure, and
increasing budget commitments.

Increased consideration of development co-operation has revived Spain’s efforts to dialogue and
co-ordinate within its diverse development architecture. Four ministries,? two public institutions, a
public-private foundation,® autonomous communities and municipal governments are all actively engaged
in international co-operation with their own policies and budgets (Figure 1 and Figure 2). Aiming to
consolidate a shared understanding of international co-operation across government and society, Spain
has reactivated its co-ordination bodies for government, decentralised co-operation and external partners,*
giving fresh impetus to thematic and structural working groups (Box 1).

This revived dialogue has enabled Spain to develop whole-of-government and whole-of-society
approaches: Spain can now speak with one voice on key challenges such as debt forgiveness and COVID
recovery. A shared government vision is also evident in the bilateral portfolio. As seen during a virtual
mission in Colombia, there is a shared understanding of development objectives throughout the embassy.
The ambassador uses his political position to advance the development and peace agenda in priority
regions, while the education and trade counsellors work with the technical co-operation office of the
Spanish Agency for Development Co-operation (AECID) to identify Colombia’s needs and encourage
private sector development.

Box 1. The Development Co-operation Council: Reviving multi-stakeholder co-ordination

Strong, inclusive and integrated partnerships at all levels are critical for implementing the 2030 Agenda.
But to be effective, they also need to steer policy towards shared objectives. Spain has a long tradition
of inclusive partnerships, notably through the Development Co-operation Council, set up in 2012, to
define the international development co-operation policy. From its launch, the council has been broad-
based and inclusive, including representatives from non-government organisations, academia, the
private sector and public institutions. Even so, the council could have been used more effectively for
consultation and to inform decision making, as noted in the 2016 peer review (OECD, 2016s)).

The members of the Development Co-operation Council have made efforts to revive dialogue and
co-ordination in recent years. These efforts have included:

¢ Improving annual communication, using qualitative analysis and providing a comprehensive
picture of financial flows and resources from all Spanish institutions and instruments related
to official development assistance (ODA) and total official support for sustainable
development (TOSSD) and how they align with the SDGs.

e Reactivating “special purpose groups” dedicated to issues such as gender equality,
children’s rights and education for development, or broader issues such as the 2030 Agenda
and the institutional reform of Spain’s development architecture.

¢ Forming ad-hoc groups with the other two advisory bodies, the Inter-territorial and Inter-
ministerial Commissions for Development Co-operation, to discuss concrete action plans
and strategies on issues such as COVID-19 recovery or development effectiveness.

These efforts have contributed to a shared understanding of the key challenges facing Spain’s
development co-operation, and a sense of ownership of its overall vision. A concrete product of this
revived dialogue is the Spanish Co-operation Joint Response Strategy to the COVID-19 Crisis (MAUC,
2020i), which presents Spain’s whole-of-society response to the pandemic. Members of the council
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have welcomed the constructive discussions and the inclusive approach that led to strong ownership
of the strategy.

A number of lessons can be drawn from this experience:

e Active engagement by all ministries involved in development co-operation, not just the
Ministry of Foreign Affairs, European Union and Co-operation (MAUC), contributes to a
whole-of-government approach.

e The timing of communication and consultation is key and must be planned ahead of
decisions so members of the council can not only provide informed advice to the central
administration but also contribute to successive versions of a strategy.

e lIts independent agenda has helped the council to be proactive, including on themes not
necessarily on the radar of the central administration.

Spain is now planning to develop a similar approach with the Inter-territorial Commission for
Development Co-operation to strengthen co-ordination with decentralised co-operation actors.

Note: This practice is documented in more detail in Development Co-operation TIPs: Tools Insights Practices platform at
www.oecd.org/development-cooperation-learning.

Sources: MAUC (2020)) Estrategia de Respuesta Conjunta de la Cooperacion Espariola a la Crisis del COVID-19: Afrontando la Crisis
para una Recuperacion Transformadora [Joint Response Strategy of the Spanish Cooperation to the COVID-19 Crisis]
http://www.cooperacionespanola.es/sites/default/files/estrategia_de respuesta conjunta de la_cooperacion espanola covid19.pdf;
OECD (2016ys;), OECD Development Co-operation Peer Reviews: Spain 2016, https://dx.doi.org/10.1787/9789264251175-en.

The consolidated vision has not led to an integrated strategy

In theory, the Ministry of Foreign Affairs, European Union, and Co-operation (MAUC) is the point of
leadership for development co-operation and humanitarian assistance. The State Secretariat for
International Co-operation (SECI), together with the General Directorate for Sustainable Development
Policies (DGPOLDES), are in charge of drafting, monitoring and evaluating Spain’s international
development co-operation and co-ordinating with decentralised co-operation. SECI's steering role is
facilitated by its presence on the governance of AECID, and in the boards of the International and Ibero-
American Foundation for Administration and Public Policies (Fundacién Internacional y para Iberoamérica
de Administracion y Politicas Publicas - FIIAPP) and the Fundacién Carolina.®

In practice, the system was centred on a Secretariat of State with limited political weight and that
was in charge of Latin America in addition to development co-operation until 2020 (Development Co-
operation Council, 2020(7)). A Secretariat with political weight is crucial in Spain’s context, given that MAUC
is only directly in charge of a limited share of the development co-operation budget. Indeed, after continual
decreases in the ODA budget over 2010-15, Spain’s development co-operation mainly comprises
assessed contributions to the EU and other multilateral institutions, leaving MAUC directly in charge of
only 25% of ODA (Figure 2).

As a consequence, and despite co-ordination efforts, MAUC has not been fully able to lead in
creating a sense of unity or maintaining coherence across the system. SECI's mandate tends to
facilitate dialogue rather than decisions, and the ministry’s role in co-ordinating development policy with
strategic foreign policy objectives remains limited. An indication of this lack of a systemic approach is the
fact that successive master plans have not been used as roadmaps by all actors despite being drafted
through inclusive consultations. For instance, the three institutions engaged in technical co-operation —
FIIAPP, Fundacion Carolina and AECID — have their own strategies and thematic and geographical scope
and they allocate their budgets accordingly. The diverse ministries engaged in development co-operation
have each created their own mechanisms in accordance with their sectoral mandates. While some
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co-ordination occurs locally through partnership frameworks (marcos de asociacién pais or MAPs),®
AECID’s technical co-operation offices based abroad are not necessarily equipped to fully engage with
partners and rely on the good will of partners and informal exchanges (see Designing and engaging in
horizontal and inclusive partnerships).

Figure 2. MAUC has direct responsibility for only a limited share of the ODA budget
Share of planned ODA budget by institutions, 2021

Ministry of Finance and Civil Service

Instituto
. . Cervantes IFls
SS Foreign Affairs 2%

5%

EU contributions : : : : -
36% Min of Inclusion, Social Security and Migration

1%
= MAUC = Ministry of Finance and Civil Service ®m MINECO = Min of Inclusion, Social Security and Migration ® Other min. (about 13)

Note: Estimated budgets for FONPRODE and FCAS were imputed to AECID instead of SECI in this figure to reflect the fact that AECID is in
charge of implementing these funds.

Source: MAUC (2020gg)), Informe Ayuda Oficial al Desarrollo, Presupuestos Generales del Estado 2021 [Official Development Assistance
Report, 2021 State Budget]. http://www.congreso.es/docu/pge2021/121-35-3 Ayuda_Oficial al Desarrollo_de la_AGE.pdf.

StatLink Sa=r https:/stat.link/c59i21

Spain’s current approach of intense consultations over a limited development co-operation budget
can affect the efficiency of its support in partner countries and territories. Furthermore,
semi-independent partners, decentralised policies and funding decisions can make it challenging to bring
the broader Spanish co-operation under one umbrella to make the most of a limited budget. However, the
partnership frameworks have succeeded in providing an overview of Spanish co-operation in a given
country or territory (see Designing and engaging in horizontal and inclusive partnerships). Labour-intensive
consultations can help identify areas to scale up in the future, but achieving results with the very limited
financial and human resources available has likely damaged staff morale in recent years. Better identifying
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complementarities between partners and instruments could help design more focused and integrated
master plans and MAPs and build synergies. This could be informed by the progress made when mapping
Spain’s contribution to the SDGs, and by current efforts to systematise data collection and results
monitoring around shared indicators.

Challenges with developing an integrated strategy are also affecting the quality of Spain’s
partnership with multilateral organisations. Spain sees multilateral organisations as key partners for
addressing global challenges and leveraging bilateral support in Latin America and Africa. While Spain
engages with them through high-level policy commitments and technical work to advance collective
debates on issues such as debt, climate and development finance, the effectiveness of its engagement is
limited by the lack of central co-ordination on policies and standards. What is discussed in multilateral
boards is not necessarily relayed to MAUC; nor does it trickle down to embassies. The forthcoming
multilateral strategy is an opportunity to 1) develop a more focused approach, at least when it comes to
dealing with the same multilateral entity; 2) help meet Spain’s UN Funding Compact agreements (United
Nations, 2019(q)); and 3) leverage further its non-regional membership of the African Development Bank to
help inform its new bilateral focus on Africa, and of the Inter-American Development Bank to advance work
on water and sanitation.

SECI’s new dedicated role for development co-operation could help re-build political leadership
and ensure high-level visibility of Spanish development co-operation in international fora. However,
high-level visibility will not be enough. Spain’s rethinking of its overall development co-operation
architecture raises opportunities to clarify the roles and mandates of SECI in relation to AECID and other
ministries over political steering, policy planning and implementation through alliances.” It could also
streamline decision making, accountability and administrative management by pooling resources between
the cabinet, DGPOLDES and AECID (including staffing®); leverage synergies across channels, instruments
and institutions; and clarify each institution’s specific value added. Emphasising SECI’s new role would
also help to create whole-of-government policy and positions, further pursue policy coherence for
development, ensure a coherent approach to multilateral contributions and comprehensive reporting on
TOSSD. This would give Spain even more influence in advancing its priorities on various governing boards.

The government’s commitment to increasing the ODA budget could improve the influence of SECI
and DGPOLDES. Spain did not meet its national commitment to achieve a 0.4% ODA/GNI ratio by 2020.
Strong political coalescence around a shared vision, along with a strategic roadmap and annual forecasts
of ODA budgets increases to meet the new ODA/GNI ratio, would help Spain reach 0.5% ODA/GNI by
2023, the end of the current legislative period.

Recommendations

1. Strengthen SECI’s leading and convening role in the development co-operation system,
building on its dedicated international co-operation mandate, to reinforce inter-ministerial
co-ordination and further pursue policy coherence for development. Spain should also continue
to clarify the division of labour between MAUC and AECID, in particular over strategic
planning and budgeting, alliance building and managing multilateral contributions.

2. Develop an integrated strategy that identifies how Spain’s various instruments, co-operation
entities, as well as regional and local approaches, could complement each other better, enhance
synergies and collaboration among actors, and make the most of this diverse system to:

e steer collective action and results in countries and territories
o further focus the Master Plan under shared priorities
e and create more systematic links between its financial and technical co-operation.
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3. Establish a roadmap with annual forecasts of ODA budgets to achieve the international
commitment of spending 0.7% of its GNI as ODA, as well as its national interim milestones in
line with the upcoming Master Plan.

Human resources policies hold back long-term, quality development co-operation

Human resources policies that are not linked to strategic objectives affect organisational
performance and staff motivation, as already observed by previous peer reviews. One of the key
challenges is the split between the layers of generalists and diplomatic staff in Spain, and development
experts based abroad with limited opportunities to work in Madrid. Such dual career tracks have a direct
impact on staff morale and limit their ability to produce and share internal knowledge and strengthen the
overall expertise of Spanish development co-operation in headquarters and technical co-operation offices.

The lack of a development career path within Spain’s development co-operation architecture,
limited rotation between headquarters and technical co-operation offices, and poor terms and
conditions of contracts reduce Spain’s ability to attract and retain talent. The use of short-term
contracts of shorter duration than the life of development co-operation projects can also create
inefficiencies in project management and limit knowledge building. At the partner level, current practices
for recruiting local staff do not make the most of the local talent pool, as local staff can only hold support
functions and cannot be responsible for project or programme management.

As Spain engages in an institutional reform that includes revising the status of AECID, there is an
opportunity to rethink the split between staff based in Spain and abroad and to identify what skills
are needed across the system to deliver on Spain’s ambition. Revising legal labour statutes, terms
and conditions, and streamlining the type of contracts for staff working with the agency would boost morale
and improve Spain’s ability to attract and retain talent. Including local staff in the current inclusive staff
brainstorming exercise on the agency they want could provide interesting perspectives, show their inputs
are valued, and improve motivation.

Recommendation

4. Accelerate efforts to update human resources policies across the development
co-operation system, in order to:

e ensure the number and composition of staff at all levels and in all institutions enable each
institution to fulfil its mandate

e create a development career path that breaks the divide between Madrid and technical
co-operation offices

e improve terms and conditions to retain talent, including for expatriated staff

e create a more important role for locally engaged staff.

Compliance-based central management undermines flexible implementation and
strategic focus

A number of laws and regulations impede the flexibility, predictability and accountability of the
development programme. The regulations, procedures and ability to provide multi-year funding vary by
instrument, including instruments that are directly managed by AECID. This complex regulatory framework
also limits the ability of the agency to better link its different tools — such as technical co-operation, grants
and loans — to achieve a shared purpose (see Mobilising public sector expertise for building and sharing
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knowledge and Leveraging development finance). Reforming this regulatory framework will be critical for
Spain to be able to properly mobilise all the instruments at its disposal and to be fit for purpose.

Lengthy approval processes in multiple institutions and committees have delayed the
implementation of the development co-operation and humanitarian programme,® especially the
operations executed by the Development Promotion Fund, FONPRODE (see Leveraging development
finance). Strict procurement procedures with limited flexibility and thresholds make it difficult for Spain to
adjust to country contexts — especially in complex operational environments where contextual changes
can be drastic and require quick intervention. Such procedures also impact Spain’s ability to fully apply the
development effectiveness agenda, including the use of partner country public financial reporting
systems.'® As observed in Colombia, the lack of detailed guidance on administrative processes and the
plethora of protocols tailored differently to each instrument is increasing the administrative burden and
reducing the efficiency of technical co-operation offices. Local efforts to develop manuals and guidance to
assist staff in managing projects and risks is helping to compensate for these challenges though.

Regulations for grants and subsidies provided by Spain are also onerous and reduce the quality
of partnerships. As observed during the previous peer review (OECD, 20165), screening processes,
funding mechanisms and accountability measures focused on inputs and outputs rather than outcomes
place an excessive administrative burden on all parties. According to the Law, Royal Decree and Ministerial
Order on subsidies and grants, beneficiaries — including states, non-government and international
organisations — must refund any amounts not used, including interest. The process of dealing with
reimbursements of what are generally quite small sums of money strains AECID’s already limited human
resources, creating severe management problems. Perhaps the greater risk, however, is that it undermines
Spain’s reputation as a reliable development partner (see Leveraging development finance).

While Spain is committed to managing risks within its operations, strong emphasis on fiduciary
risk and controls may overshadow other dimensions of risk management and quality assurance at
the expense of development impact, especially in fragile contexts. As AECID in Madrid is developing
new guidance on risk management, there is an opportunity to build on good practices from technical
co-operation offices, to expand the focus from fiduciary risks to a more structured approach to managing
corruption risks, recognising political and power-related risks as potential drivers of corruption and to
ensure a more systematic and comprehensive approach across interventions. Further, the recent
introduction of formal whistle-blower reporting mechanisms in Madrid has not always filtered down to
technical co-operation offices. These reporting mechanisms would likely benefit from accompanying
communication measures, the setting up of focal points to discuss integrity and corruption-related issues,
and efforts to better support those uncovering and reporting cases. The result would be stronger
management of corruption risks in Spain’s operations.

Limited systematic institutional learning further challenges strategic steering across the system.
Recognising this important challenge, Spanish co-operation has set up an Inter-institutional Committee for
the Co-ordination and Monitoring of the Transparency, Communication and Knowledge Management
Programme,!" in addition to internal efforts in each institution. Over the years, Spain has supported
institutional collaboration and networks for sectoral experts, but the dynamism of these networks has
varied, as has the support they have received from the successive executive teams. These initiatives are
not structured around a shared strategic vision that would support the systematic use of knowledge for
strategic steering. For instance, the impressive effort to report all of Spain’s contributions to the SDGs'? is
an ad-hoc exercise, building on comparable indicators developed by each implementing partner at output
level, and they are not yet used for planning.
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Recommendations

5. Bring the regulatory framework and administrative systems into line with the long-term
ambitions of development co-operation to enable sustained but flexible support, speed-up
procurement, reduce the administrative burden and improve flexibility and the quality of
partnerships.

6. Continue to develop and disseminate risk management guidance to make it fully
operational at project and programme level and support staff in prioritising the management of
risk based on context to improve programme delivery.

7. Strengthen institutional learning emerging from technical co-operation, the results of
programming across ministries and entities, as well as the experience of technical co-operation
offices and build stable and robust systems for knowledge management.

Designing and engaging in horizontal and inclusive partnerships

Bilateral partnership frameworks are an excellent example of a bottom-up, participatory
approach, in Spain and in partner countries and territories

Bilateral partnership frameworks (MAPs) are multi-annual (typically four years) instruments that
set out how the partnership between Spain and a partner country or territory can contribute to
sustainable development. The MAP'? establishes a common framework for consulting with and forging
partnerships involving all actors and instruments funded by Spanish ODA. Spain is currently piloting the
inclusion of TOSSD in MAPs.'* Consultations to develop MAPs are held both in Spain and in partner
countries and territories (Figure 3)."® When it comes to the individual partnership frameworks, a subset of
the 89 actors involved in the Platform for Consultation at Headquarters participates in extended country
teams in Spain. The extended country team for the Colombia MAP was the most participatory of any recent
country framework and involved 31 institutions. The extended country team validates the MAP once it is
agreed with national stakeholders and both government parties sign the final document.

Spanish co-operation cultivates an open and transparent process focused on alignment,
ownership and alliances. Starting with the Vth Master Plan, a new generation of MAPs has been
developed that are fully aligned with the 2030 Agenda. National and sectoral plans are the starting point
for designing new MAPs and the timeline for approving a MAP is flexible so that it can align to national
planning cycles. A “stable country group” meets regularly in the partner country — not just when developing
the MAP (Figure 3). Two commissions also meet regularly — one at the strategic level, and the other at a
technical level — and involve partner country government officials, the embassy and the technical
co-operation office. Mixed working groups include local civil society and other stakeholders and are set up
when needed for specific sectors or areas. Once a MAP is in place, the technical co-operation office relies
on the alliances it has established with different stakeholders to implement programmes, and is responsible
for ensuring the alignment of bilateral funding. For example, the technical co-operation office assesses all
project proposals from civil society organisations (CSOs) located in Spain against criteria for MAP
alignment and local needs; this office also applies for horizontal funds managed by AECID in Madrid, but
is not directly involved in FONPRODE programming. Spain and partner countries co-finance various
programmes, which is a common feature of Spanish co-operation, helping to ensure that programmes are
well-adapted and fully owned by local stakeholders.
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Figure 3. Spain’s participatory process for designing and monitoring MAPs involves all actors

Leading actors PARTNER COUNTRY

DG POLDES Embassy / office of

technical co-operation

Key actors validating MAP

Extended country team Stable country group
ministries, regional / local administrations, AECID, NGOs, private sector
NGOs, universities, private sector

Participating actors of Spanish co-operation

Headquarters consulting platform In-country consulting platform
89 institutions

Source: Authors’ own illustration based on presentation by AECID to peer review team

Stakeholders consistently appreciate the MAP process and the trust it builds, seeing this as critical
to the success of Spanish development co-operation. The continuous dialogue between partner
country and the Spanish authorities on the ground shows how Spanish co-operation is as much about
networks, knowledge and expertise as it is about financial resources. The fact that Spanish co-operation
offers a strong localised agenda, working at the community level and with local NGOs, while at the same
time providing technical and financial co-operation at the regional and national levels, means that Spain is
able to communicate a wide range of needs, encourage political dialogue and amplify voices that may not
otherwise be heard. Spain’s credibility in Colombia is bolstered by the experience and expertise of its own
autonomous communities and municipalities in delivering messages and implementing programmes. For
example, parliamentarians and civil society from the Catalonia region and the city of Barcelona were able
to meet directly with local authorities in Colombia and speak from experience about how important it was
for Colombia to restore dialogue, address human rights, and make the peace process a political priority. '®
As a result, the 2020-24 MAP was able to retain a focus on human rights.

Partner countries and territories see Spain’s value added as a trusted partner that listens and does
its best to be flexible in its programming within the limits of regulations. The continuous dialogue
between local authorities and Spanish co-operation through the embassy and the technical office is
instrumental for maintaining a flexible approach that can adapt to the different requests and needs of
stakeholders. Initial evidence suggests that this participatory, horizontal and egalitarian approach also
holds true even outside of Latin America and the Caribbean (a region where Spain’s commercial, cultural
and historical interests dwarf its development co-operation), demonstrating how ingrained this way of doing
business is for Spanish co-operation. Partners also value Spain’s expertise in human rights, gender,
decentralised co-operation and cultural diversity, and its use of this expertise in its programming to reach
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the more marginalised and vulnerable (Box 2). The trust Spain has built with partners in these areas is
reflected in the priority SDGs in the current MAPs: gender equality (SDG 5); clean water and sanitation
(SDG 6); peace, justice and strong institutions (SDG 16); and sustainable cities and communities
(SDG 11).

Box 2. Reaching Colombia’s most vulnerable through cultural preservation, support to migrants
and training

About 9% of Colombia’s population are Afro-descendants and 4.4% indigenous. These groups
represent close to half of the 9 million victims of conflict forcibly displaced since 1985. They experience
higher multidimensional poverty, exacerbated by the COVID pandemic and social movements. Youth
are especially affected by violence, exclusion and poverty, and an important number of displaced and
out-of-school youth are recruited by armed groups. Moreover, since 2015, 1.73 million Venezuelan
refugees have crossed the border, creating another potentially marginalised group (MAUC, 202110)).

Resolving the income, health and educational disparities of the Colombian population is foremost in
Spain’s Colombia Country Partnership Framework, 2020-24 (its MAP) (MAUC, 202110]). Spain’s
co-operation is focused on two regions along the Pacific coast (Narifio and Chocd) whose populations
are most affected by violence and poverty and who are part of the Colombian Government’s Programas
de Desarollo con Enfoque Territorial (PDET) — priority regions for territorial development. Building on
its long experience of working for peace and integration, Spain invests in local social groups and civil
society and the provision of basic services.

In 1992, AECID started the “escuelas taller’, or workshop school programme, which was scaled up to
a national programme in 2009. It is based on a model used in Spain to train youth in trades related to
cultural heritage (Box 5). At a deeper level, the schools aim to develop citizens who can work in
harmonious conditions and serve as agents of change to instil a culture of peace (Programa Nacional
de Escuelas Taller, 201611;). In addition to its support to priority regions and escuelas taller, Spain
leverages additional financial co-operation to reach the most vulnerable populations. Together with the
Inter-American Development Bank, AECID recently signed an agreement with the municipality of
Barranquilla, which has recently welcomed 140 000 Venezuelan migrants and refugees (IDB, 202112)).
Under this agreement, Spain committed a EUR 45 million loan (reimbursable finance) from
FONPRODE, backed by a sovereign guarantee from Colombia, and a EUR 5 million grant to finance
environmental projects and help migrants access urban services (AECID, 2021113)).

Weak institutions mean that Spain, like other partners, has worked with local and co-ordinating entities
to manage resources from Spain, and from the EU Trust Fund for Peace in Colombia delegated to
Spanish co-operation. Stakeholders cite challenges in managing resources, such as lengthy processes,
procedures that are ill-adapted to local conditions and the fact that those who make decisions are not
in the territory for the entire implementation cycle. AECID works flexibly to find solutions related to its
grassroots support and the mostly informal economy on the ground on the one hand, and the lack of
adapted guidance or manuals from Madrid on the other. Resolving such challenges is largely ad hoc,
and lessons learned are not systematically shared across the system (Kalidadea, 201514)).

Sources: AECID (2021p13)), La AECID contribuira a la integracion de los migrantes y refugiados venezonalos en Colombia a través de su
cooperacion financiera [AECID contributes to the integration of Venezuelan migrants and refugees in Colombia],
http://www.aecid.es/ES/Paginas/Sala%20de%20Prensa/Noticias/2021/2021 07/08 barranquilla.aspx

IDB (2021;127) “IDB To Approve $1.25 Billion in Operations for Colombia in 2021” www.iadb.org/en/news/idb-approve-125-billion-operations-
colombia-2021

Kalidadea (2015y14)), Evaluacion intermedia del proyecto: Unidad de gestion del Programa Nacional Escuelas Taller de Colombia -
herramientas de paz en Colombia [Midterm evaluation of the project on management unit of the National Workshop Schools Program of
Colombia] www.cooperacionespanola.es/sites/default/files/evaluacion_intermedia_escuela taller colombia.pdf
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MAUC (20211101 Marco de Asociacion Pais Colombia - Espafia 2020-2024 [Country partnership framework Colombia-Spain 2020-2024]
https://www.aecid.org.co/index.php?idcategoria=2464

Programa Nacional de Escuelas Taller (2016(11), Caja de Herramientas - Culfura de Paz [Toolkit for the Culture of Peace]
www.aecid.org.co/recursos_user//Final%20-%20Caja%20de%20herramientas.pdf

The MAPs are comprehensive strategies covering all Spanish instruments and
modalities

The MAPs list instruments and modalities to give an overview of potential investments over the
period. Spain’s development co-operation instruments include bilateral support in the form of scholarships,
technical and financial co-operation, thematic funds, and multilateral support. Different modalities —
reimbursable finance (loans); public-private partnerships (PPPs); support to NGOs; triangular
co-operation; and innovation funds — are all identified in the MAPs. A new section on risks and
programming in the MAP identifies both internal risks (linked to the MAP process) and external risks
(political, institutional, social, economic and environmental). There is clear political interest by Spain and
partners alike to involve more local and Spanish private sector actors in the design and consultation
process for MAPs and country programmes. So far, this has not materialised into concrete public-private
partnership (PPP) investments on the ground, although it is clear that Spain’s commercial and
development networks can and do overlap, as seen in Colombia with TECNICAFE (see Leveraging
development finance).

Spain has made great strides in including decentralised co-operation in the MAP, as recommended
in the previous peer review (Annex A). For the first time in Colombia, the design of the 2020-24 MAP
directly involved Spanish decentralised authorities in the technical and mixed group country commissions.
This initiative of the technical co-operation office in Bogotd was important given that autonomous
communities and municipalities directly fund programmes in Colombia and that there were likely to be
synergies with other programming that would be less evident from the conversations in Madrid. Although
a methodology manual issued by DGPOLDES helps guide and co-ordinate the participation of different
actors, the process relies on the good will and informal exchange of the various actors involved. It is thus
unsurprising that the intensive MAP process relies so much on the quality and dedication of AECID officials
in each technical co-operation office. The quality of human resources in technical co-operation offices is
clearly perceived as a strength of Spanish co-operation, despite the limited number of technical experts in
some offices — a point that would merit further reflection in the context of the comprehensive reform (see
Becoming fit for purpose: A renewed commitment to international co-operation requiring a comprehensive
reform).

Spain places particular emphasis on EU joint programming and the MAPs include a section on how
to leverage the development co-operation of EU member states and institutions. The MAP design
process is labour intensive;'” it makes sense for other partners to build on the results of these consultations
and each other’s strengths in designing EU joint programming. Partner governments in Latin America and
the Caribbean have also come to see Spain as a bridge to EU co-operation, and rely on Spain to help
determine how they can get the most out of the various EU instruments. This may be due to the fact that
Spain implements a large share of EU delegated co-operation and because there is often close alignment
between Spanish and EU co-operation strategies, but also because Spain and the EU co-finance a large
number of programmes. It would also be important to see how extended country teams in Madrid liaise
with Brussels to leverage Spanish and EU co-operation.
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Diverse partnerships can make focused and predictable programmes more challenging

Spain’s participatory approach to programming, being fully adapted to the local context and
priorities, can make prioritising challenging. In preparing future MAPs, stakeholders usually reflect on
how to narrow the scope of Spain’s actions. For example, a review of Colombia’s previous MAP notes that
actors and actions were dispersed across 786 projects in the period 2015-19 for a total development
co-operation programme worth EUR 69.5 million. It suggests that Spanish co-operation would benefit from
a more integrated approach (LPIC, 2019p5)). The process of MAP development, budget cuts in recent
years, and fragmented decision making (see below) can result in a large catalogue of relatively small
projects and programmes. Interviewees also point out that commitments carried over from previous years
because of delays can make a fragmented portfolio almost inevitable despite the best efforts to focus.
Aligning closely with the peace process in Colombia and defining geographical areas of concentration are
ways Spain has succeeded in better focusing its programme in that country (Box 5).

MAPs represent political commitment on the part of Spain and its partners, but funding is short
term. The four or five-year country strategies have to reconcile the fact that budgeting is only done
annually, leaving future funding unpredictable. While there are creative solutions to the lack of multi-year
programming,'® their use is rare. Other than multi-year programming, Spanish co-operation also relies
heavily on calls for proposals to allocate non-reimbursable funding (grants), for which demand often
exceeds supply, especially for CSO funding. Introducing procedures for long-term support would help
address this challenge (Recommendation 5).

Spain’s medium-term predictability remains well below the DAC average according to the Global
Partnership for Effective Development Co-operation monitoring report (OECD/UNDP, 20191¢]). Significant
ODA budget cuts, annual budgeting process, and decisions made by different actors in different places at
different times are all reasons for the lack of predictable resources in the last decade. Co-financing with
other bilateral and multilateral partners has helped Spain secure some longer-term funding that can lead
to more structural change. The fact that the extended country team in Madrid is fully involved in the design
and approval of the MAP at least makes Spain’s commitments to specific outcomes public, and helps to
make sure that Spain delivers on its partnership agreement as much as possible.

Although various Spanish co-operation actors view the MAP priorities as a comprehensive vision
for Spain’s engagement in a country or territory, they do not necessarily feel bound by it in
pursuing their activities. Despite aligning with MAP priorities, civil society actors generally feel that the
MAP embodies more of a government-