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The Peer Review Process 

The DAC conducts periodic reviews of the individual development co-operation efforts of DAC members. The 
policies and programmes of each member are critically examined approximately once every four or five years. 
Five members are examined annually. The OECDôs Development Co-operation Directorate provides analytical 
support and is responsible for developing and maintaining the conceptual framework within which the Peer 
Reviews are undertaken. 
 
The Peer Review is prepared by a team, consisting of representatives of the Secretariat working with officials 
from two DAC members who are designated as ñexaminersò. The country under review provides a 
memorandum setting out the main developments in its policies and programmes. Then the Secretariat and the 
examiners visit the capital to interview officials, parliamentarians, as well as civil society and NGO 
representatives of the donor country to obtain a first-hand insight into current issues surrounding the 
development co-operation efforts of the member concerned. Field visits assess how members are implementing 
the major DAC policies, principles and concerns, and review operations in recipient countries, particularly with 
regard to poverty reduction, sustainability, gender equality and other aspects of participatory development, and 
local aid co-ordination.  
 
The Secretariat then prepares a draft report on the memberôs development co-operation which is the basis for 
the DAC review meeting at the OECD. At this meeting senior officials from the member under review respond to 
questions formulated by the Secretariat in association with the examiners.  

This review contains the Main Findings and Recommendations of the Development Assistance Committee and 
the report of the Secretariat. It was prepared with examiners from the United Kingdom and Sweden for the Peer 
Review on 6 May 2008. 

 

In order to achieve its aims the OECD has set up a number of specialised committees. 

One of these is the Development Assistance Committee, whose members have agreed to 

secure an expansion of aggregate volume of resources made available to developing 

countries and to improve their effectiveness. To this end, members periodically review 

together both the amount and the nature of their contributions to aid programmes, bilateral 

and multilateral, and consult each other on all other relevant aspects of their development 

assistance policies. 

The members of the Development Assistance Committee are Australia, Austria, 

Belgium, Canada, Denmark, Finland, France, Germany, Greece, Ireland, Italy, Japan, 

Luxembourg, the Netherlands, New Zealand, Norway, Portugal, Spain, Sweden, Switzerland, 

the United Kingdom, the United States and the Commission of the European Communities. 
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L ist of Acronyms 

AFD* French Development Agency (Agence française de développement) 

 

CICID* Inter-ministerial Committee for International Co-operation and Development 

(Comité interministériel de la coopération internationale et du développement) 

 

DAC Development Assistance Committee 

DCP* Partnership Framework (Document cadre de partenariat) 

DGCID*  General Directorate for International Co-operation and Development (Direction 

générale de la coopération internationale et du développement) 

DGTPE* General Directorate for the Treasury and Economic Policy (Direction générale du 

trésor et des politiques économiques) 

 

EDF European Development Fund 

EU European Union 

 

FSP* Priority Solidarity Fund (Fonds de Solidarité Prioritaire) 

 

GNI Gross National Income 

 

HCCI*  High Council for International  Co-operation (Haut conseil de la coopération 

internationale) 

 

LOLF* Constitutional Bye-law on Budget Acts (Loi organique relative aux lois de finances) 

 

MAEE* Ministry for Foreign and European Affairs (Ministère des Affaires étrangères et 

européennes) 

MDF Millennium Development Goals 

MIII DS* Ministry for Immigration, Integration, National Identity and Co-operative 

Development (Minist¯re de lôImmigration, de lôInt®gration, de lôIdentit® nationale et 

du Développement solidaire) 

MINEFE*  Ministry for Economic Affairs, Finance and Employment (Minist¯re de lô£conomie, 

des Finances et de lôEmploi) 

 

NGO Non-governmental organisation 

 

ODA Official Development Assistance 

 

PRSP Poverty Reduction Strategy Paper 

 

SCAC* Co-operation and Cultural Action Office (Service de coop®ration et dôaction 

culturelle)  

SCTIP* International Technical Co-operation Police Department (Service de coopération 

technique internationale de police) 

SGAE* Secretariat-General of European Affairs (Secrétariat général des affaires 

européennes) 

 

WAEMU West-African Economic and Monetary Union 
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ZSP*  Priority Solidarity Zone (Zone de solidarité prioritaire) 

_____________________ 

Signs used: 

EUR Euro 

USD United States dollars 

 

( )  Secretariat estimate in whole or in part 

- (Nil)  

0.0 Negligible 

.. Not available 

é Not available separately but included in total 

n.a. Not applicable 

 

Slight discrepancies in totals are due to rounding. 

_______________________ 

Annual average exchange rate (EUR per USD) 

   2004   2005     2006 

0.8049  0.8046  0.7967 
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Franceôs Aid at a Glance 
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THE DAC'S MAIN FINDINGS AND RECOMMENDATIONS  

Summary 

France is one of the international community's key players in development co-operation, where it has some 
specific assets, in particular its close ties with many partner countries and its ability to combine multiple tools in 
support of their development. The DAC invites France to continue to play its leading role and, to this end, to 
pursue its efforts, undertaken since 2004, to enhance the impact of its aid and the efficiency of its system. In 
particular, France could reinforce its strategic approach to development co-operation and ensure that its 
resources and instruments are guided by a clear policy with a primary focus on combating poverty. Greater 
geographic concentration on the least developed countries and fragile states would allow France to have an 
impact commensurate with its weight in the international donor community. France should also ensure that its 
ODA volume will rise in accordance with the pledges it has given. Finally, France should rationalise its 
institutional arrangements under a unified aid management strategy and a tighter and more efficient system that 
assigns a clear mandate to each player. This reform should take account of the need to implement the Paris 
Declaration. France could also take advantage of its heavy multilateral financial involvement through a more 
strategic approach and the strengthening of synergies with its bilateral programme. In addition, France could 
capitalise on its long experience in capacity building to formalise its approach, to develop operational tools, and 
to contribute to international thinking about this key issue, as it has done in the area of supporting fragile states. 

The framework for development co-operation 

Legal and political orientations 

A key player in addressing the challenges of development assistance 

France, ranked third among DAC members in 2007 in terms of its official development assistance 

(ODA) volume, is a world leader in the field of development co-operation. In addition to its extensive 

efforts in favour of peace and security, France has been one of the drivers on the international scene 

since 2004 in key areas such as development financing, involvement in fragile states and the 

protection of global public goods. It has also taken innovative approaches at the regional level. For 

historical reasons, France has close ties with many partner countries, which are reflected in political, 

economic and cultural terms and also in the different facets of its co-operation, which include 

development assistance, monetary co-operation, and military co-operation. France can thus combine 

different approaches involving various stakeholders, including for example the police, and it could 

build further on this asset by reinforcing synergies among these approaches. France's role in the 

European Union and its permanent seat on the UN Security Council give it both more weight and 

greater responsibility. 

It is essential that France plays an exemplary role within the international community, at a time 

when the pledges given in New York in 2000 concerning the Millennium Development Goals (MDG), 

at Monterrey in 2000 concerning development finance, and at Paris in 2005 concerning aid 

effectiveness represent challenges to which all aid players are rising. The general review of public 

policies and the drafting of a white paper on foreign policy that is now underway should bolster this 

positioning and this approach. In doing so, France should take into account both the assets and the 
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constraints inherent in its legacy from the past, which still largely conditions its co-operation system. 

The geographic and sectoral priorities of French co-operation, its complex institutional arrangements, 

and the instruments and the nature of its partnership relations all reflect the influence of history in a 

system that needs to be adapted to the requirements of the new international context for development 

assistance. 

High-level strategic guidance is needed for co-operation policy 

The new Institutional Act on Financial Legislation (LOLF), which came into effect in 2006, 

makes official action in favour of development co-operation significantly more transparent. Yet France 

has no strategic document setting out its co-operation policy and explicitly defining medium-term 

objectives and strategy. Strategic guidance comes essentially from ministerial statements and, since 

2006, from the cross-cutting policy document attached to the budget. Economic growth, poverty 

reduction, and access to global public goods thus appear as the three main objectives of French 

co-operation policy. This constitutes an essential dimension of French diplomacy in contributing to the 

goals of better global governance, including risk management and prevention. 

Within this general framework, each institution pursues its own objectives with the instruments at 

its disposal, with the result that these objectives translate into a wide range of sectors and types of 

action, with no real assignment of strategic priorities. This complexity is perceived as a strength, since 

it means that several objectives can be pursued by combining different skills, with an offering suited to 

each country. But it is also a source of confusion, and sometimes of tension, between the objectives 

pursued, and it can reduce the impact of action. A high-level formulation of medium-term objectives 

and strategy for development co-operation is needed to restore the primary focus on combating 

poverty. This would allow the various players to co-ordinate their mandates more closely and would 

give greater strategic guidance to the geographic and sectoral allocation of financial and human 

resources. 

Bring Parliament and civil society organisations more prominently into the strategic dialogue 

Parliament's ability to oversee and evaluate foreign policy was strengthened in 2006 with entry 

into force of the LOLF, and could be further reinforced by technical improvements. The creation of a 

ñparliamentary delegation for co-operationò could also be helpful with a view to instituting 

parliamentary debate that goes beyond budgetary matters and deals with the strategic directions of 

government policies relating to development, including their multilateral implications. This is all the 

more important because Parliament, through its legislative work, plays a key role in bringing 

coherence to development policies. As to strategic consultation with civil society organisations, this 

should be placed on a new footing with the announced creation of a Strategic Council on Official 

Development Assistance. The Council's membership and terms of reference, and its relations with 

strategic co-operation bodies, should be such as to favour wide-ranging and constructive dialogue 

about French co-operation policy as a whole. 

Maintain public support through development education 

The French are strongly in favour of development assistance, as demonstrated by the many 

mass-membership associations and twinning arrangements with organisations in the South. Yet a 

portion of public opinion remains sceptical about the effectiveness of ODA, and insists on more 

information. It is essential to take these demands into account, and also to expand public 

understanding of development issues, for France is one of the European countries where awareness of 

the MDG is weakest. France should therefore step up its development education effort, underway 

since 2004, taking advantage of the strategy it adopted in 2006 and the European Consensus on a 
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strategic framework for development education and awareness raising, launched in 2007, and 

reinforcing further the development education capabilities of NGOs and decentralised co-operation 

bodies, which are powerful channels for mobilising the public. 

Promote coherent development policies 

Make coherence a political priority. The Minister of State for Co-operation has the mandate to 

promote policy coherence for development within cabinet. Yet France does not have a general 

framework that provides a basis for structured inter-ministerial work on matters relating to policy 

coherence issues. France's understanding of policy coherence, which covers both the co-ordinated 

approach to development assistance and the enhancement of global public goods, is nevertheless 

limited because it plays down the impact of domestic policies on developing countries. It is important, 

then, for the government to make development policy coherence an explicit objective, understood as 

taking into account the impact that every domestic sectoral policy may have on developing countries. 

France could also enlist parliament and civil society in a broader debate on these questions, as input to 

French positions at the national and European levels. 

Establish a mechanism dedicated to coherence and reinforce analytical capacities. France has no 

institutional mechanism dedicated explicitly to development policy coherence. Rather, its 

co-ordination mechanisms are targeted at specific fields such as development assistance or defining 

French positions within the European framework. For instance, the Inter-ministerial Committee on 

International Development Co-operation (CICID), chaired by the Prime Minister, is a key instrument 

for co-ordinating development assistance programmes, but it is not a tool for policy coherence. The 

government's institutional approach to dealing with a specific problem is generally to create an ad hoc 

commission to analyse and propose responses. The drawback is that it does not place sufficient stress 

on monitoring and evaluating the measures recommended. France would do well to establish an 

inter-ministerial body with an explicit mandate to promote policy coherence for development. Its 

mission would be to ensure that coherence issues are systematically analyzed in defining sectoral 

policies and evaluating their impact on developing countries. France should also strengthen its 

analytical capacity so that the Minister of State for Co-operation would have the tools needed to 

champion policy coherence in ministerial discussions. In doing so, France could take more advantage 

of the research work that is being done in France and internationally, particularly at the European 

level, where it contributes actively to thinking about policy coherence. 

Recommendations 

¶ The DAC invites France to draw up a co-operation policy framework document that 

specifies its medium-term objectives and strategy and is applicable to all players involved in 

official assistance. 

¶ France should draw up an action plan for all sectoral and cross-cutting strategies, leading to a 

set of priorities that will be reflected in budget planning at the national level.   

¶ The DAC congratulates France for the innovative approaches it has developed, based on its 

long experience in many fields such as fragile states, the regional approach and innovative 

financing, and encourages it to broaden the dialogue on these subjects internationally.  

¶ France is invited to ensure that its domestic sectoral policies are coherent with the 

development objectives of partner countries by giving a clear political commitment and 

making better use of an existing permanent structure with a mandate to promote and monitor 

this coherence. 
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¶ France is encouraged to pursue further its dialogue with civil society, in terms of both 

strategic consultation and the aid effectiveness agenda.  

ODA volume, channels and allocations 

French ODA stood at USD 9.94 billion in 2007, ranking France third among DAC member 

countries. French aid rose strongly both in absolute volume and in relative terms between 2000 and 

2006 (a year that saw significant debt relief operations), and the ODA/GNI ratio went from 0.30% to 

0.47%. This growth path reflected the public pledges announced at Monterrey in 2002 to achieve 0.5% 

of GNI in 2007 and 0.7% by 2012. However, aid growth has been largely driven by debt relief 

operations. The level of ODA in 2007, which was down from the USD10.6 billion recorded in 2006, 

also marks a retreat in the percentage of GNI, with a rate of 0.39%, placing it in 11th position within 

the DAC. 

Programme ODA increases to honour commitments 

The government recently postponed to 2015 its commitment to achieve 0.7% of GNI, in line with 

the collective undertaking of European Union members. France has pledged to respect this schedule, 

which is essential for the entire international community. Yet the level reached in 2007 showed that 

even the interim objective of 0.51% in 2010 will be difficult to achieve. Like many other countries, 

France faces a severe budgetary constraint, and it is therefore essential that it should plan for the 

resources that will be needed to honour its international commitments. It should in particular take 

advantage of the introduction of its first multi-year budget for 2009-11 to ensure that sufficient 

appropriations are included in the budget law. 

In doing so, France should take account of two elements that will weigh negatively on ODA 

volume: (i) debt relief, which represented as much as 41% of bilateral aid in 2005-06, is going to 

decline sharply in coming years; (ii) the reporting of certain expenditures as ODA needs to be 

reviewed. This is the case in particular with tuition fees, which amounted to USD 1.097 billion in 

2006, and for which France is urged to identify the specific beneficiaries so that only those outlays that 

actually meet eligibility criteria will be counted as ODA. France should also respect both the letter and 

the spirit of DAC concessionality criteria in reporting loans as ODA. On the other hand, the DAC 

encourages France to include the growing resources resulting from the innovative financing 

mechanisms that it has helped to introduce, in particular the proceeds from the ñsolidarity taxò on 

airline tickets, which are paid to UNITAID and amounted to USD 225 million in 2007. 

France should also seek to maintain a high share of grants, where necessary, within its ODA, 

consistent with poverty reduction objectives. France has been increasing the proportion of 

concessional lending significantly, and in 2006 loans represented two-thirds of the country's 

programmable bilateral ODA. These loans can constitute an effective contribution to development 

when they are well conceived and adapted to the context, and, through their leverage effect, they can 

increase the volume of financing devoted to development without raising the cost to the French 

taxpayer. Yet loans are not appropriate in all sectors and in all countries, and it is essential that the 

choice of the geographical and sectoral allocation of aid should not be instrument-driven to the 

detriment of poverty reduction goals. This calls for a clearly established strategic framework 

applicable to all institutional players. In operational terms, France should consider the possibility of 

establishing fungibility between budgetary items for ñloansò and ñgrantsò, which are now managed by 

two different ministries. 

Franceôs programmable aid represented only 29% of its total bilateral ODA in 2005, compared 

with a DAC average of 46%. When increasing its volume of aid, France will have to select 
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instruments that will give it the necessary margin to assume its full role as a leading player in priority 

countries and sectors. 

Bilateral aid: enhance geographic and sectoral concentration 

Concentrate bilateral aid on key countries. Bilateral ODA goes mainly to the 55 countries of the 

"Priority Solidarity Zone" (ZSP). The primary objective is to support achievement of the MDGs, with 

particular priority to Africa, which received 70% of allocable French bilateral ODA in 2006. Beyond 

the ZSP, France also extends its co-operation to the emerging countries of Asia and Latin America, 

through AFD's lending activities, with the objective of preserving global public goods. Therefore, 

apart from debt cancellation, geographic concentration is not progressing. At the same time, the 

portion of aid allocated to the least developed countries (LDCs) is declining. It accounted for only 

20% of allocable bilateral aid in 2006, and only six LDCs figured among the 20 largest recipients of 

French aid in 2005-06, apart from debt relief operations. This dispersal tends to weaken France's 

position with most of its historic partners, and in particular with the LDCs. It is important that France 

should maintain the means to pursue an ambitious poverty reduction strategy in these countries, where 

it enjoys a comparative advantage because of its long and multifaceted relationship. It would be useful 

for France to draw up a geographic strategy targeting a smaller number of countries, especially among 

LDCs and fragile states. To this end, France should look closely at its value added in relation to the 

ongoing reflection on the division of labour at the European level. 

Makes sectoral strategies operational. France has prepared sectoral and cross-cutting strategies in 

all key areas of its assistance, and it is attempting to concentrate its aid in three sectors in partner 

countries. Despite this effort, an examination of sectoral allocations gives the impression that there is 

no very clear link between French aid sector allocation and its declared objectives. Thus, of the 

USD 1.6 billion earmarked for education in 2005-06 (or 17% of bilateral ODA), only 

USD 151 million went to basic education, far short of the amount devoted to tuition fees and higher 

education grants. France also devotes a larger amount (EUR 164 million in 2006) to cultural diversity, 

which includes maintaining a network of more than 250 institutions for supporting cultural activities 

and promoting the French language. France should assess the impact of these different types of 

support on the development of its partner countries, and on this basis adjust their weighting so as to 

maximise the impact on poverty reduction and economic development. Because of historical as well as 

political and administrative factors, French aid in fact remains highly scattered in partner countries. 

France is advised to adopt a clearer vision of sectoral priorities in order to integrate them more 

effectively into the programming process. This would help to make sectoral and cross-cutting 

strategies operational, including the gender strategy adopted in December 2007, which needs a more 

clearly defined action plan.  

Position multilateral aid more strategically 

France allocated 27% of its ODA through multilateral channels in 2006, with a preponderant 

place reserved for the European CommunityðFrance was the largest subscriber to the ninth EDFð

and very significant contributions to certain vertical funds as well as to development banks. The 

remaining third of multilateral aid goes to some 150 institutions, a degree of dispersal that could dilute 

French influence internationally. The lack of a strategic, medium-term global vision of multilateral 

aid, moreover, limits the scope and impact of articulations with the bilateral side of French aid. The 

government would do well to prepare a more explicit strategy covering all of multilateral players, and 

to re-examine its portfolio of multilateral commitments in that light, in order to target both its bilateral 

and multilateral aid more effectively in terms of positioning and partnership building. 
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Recommendations 

¶ The DAC invites France to respect its international commitments regarding the volume of 

ODA. To that end, it invites France to draw up a roadmap for moving towards the European 

ODA objectives for 2010 and 2015, and to take advantage of its three-year finance 

legislation to record the corresponding appropriations.  

¶ At the same time, France should seek to bring the allocation of its aid and its choice of 

instruments into line with its new strategic guidelines.  

¶ France should ensure that the ODA statistics it reports annually are consistent with the ODA 

eligibility directives established by the Committee.  

¶ France should concentrate its aid on a smaller number of countries, especially among least 

developed countries and fragile states. In so doing, it should strike an appropriate balance 

between grants and loans.  

Management and organisation 

Rationalise institutional arrangements and integrate the efforts of all players more effectively 

Despite the reforms introduced since 1998, the institutional system remains a complex and 

fragmented galaxy with a great many players revolving around three key institutions: the 

Directorate-General for International Co-operation and Development (DGCID), the Directorate-

General of the Treasury and Economic Policy (DGTPE), and the French Development Agency 

(AFD).
1
 There is some overlapping in the mandates of several entities, none of which is devoted 

exclusively to ODA. Strategic aid management appears to be scattered among several centres. The 

2004 reform improved co-ordination among the various players, particularly with the activation of the 

CICID and its secretariat, but it has not succeeded in simplifying the system, and this hampers its 

efficiency. The current combination of institutional approaches and budget allocation mechanisms 

tends to make the system rigid. 

The DAC encourages France to pursue efforts to rationalise its institutional system and enhance 

its efficiency. This will require a clearly identified strategic management centre that can establish 

strategic objectives and impose them on all players, together with a single budgetary mandate and a 

ñprincipal operatorò to harmonise the deployment of human resources and aid instruments. In 

redesigning its system, France should seek to reflect the real priority accorded to development 

co-operation by positioning the system's senior policymaking institution in such a way as to rally the 

various agencies around a clear vision. The strengthening of the AFD as the key operator should be 

accompanied by further attention to its organisation, its human resources and its operating procedures, 

as well as to its legal status, recognising that the co-operation agency must be accountable to the 

political level responsible for strategic leadership. Within the DAC there are many models, and France 

could find these examples useful in defining its own system. 

The French aid system embraces many other players, in particular non-governmental 

organisations (NGOs), research institutes, and decentralised co-operation agencies, with which French 

co-operation could work more closely. This would require the establishment of stronger strategic and 

                                                      
1
  Since 2007, the Minist¯re de lôImmigration, de lôInt®gration, de lôIdentit® nationale et du 

Développement solidaire (Ministry of Immigration, Integration, National Identity and Co-

development). 
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operational partnerships, reflected in greater co-ordination in the field. Specifically, the DAC 

encourages France to increase significantly the portion of ODA allocated through NGOs, as it has 

undertaken to do, and to draw greater advantage from the resource they represent, particularly in the 

poorest and most fragile countries. At the same time, there are some 3 250 local governments engaged 

in decentralised co-operation projects. This rich profusion is valuable in terms of mobilising 

development efforts, but it translates into a proliferation of stakeholders and projects in some partner 

countries, for an often very limited financial commitment, with the exception of a few regional 

councils. To make this support more efficient and effective, France could encourage greater reliance 

on common approaches and procedures and the search for synergies among players. 

Improve aid management 

Make further improvements to aid programming. Since the last DAC review there have been 

three major innovations that should help France to programme its aid more strategically. These are: 

(i) implementation of the 2006 Institutional Act on Financial Legislation (LOLF) which, together with 

the cross-cutting policy document, brings greater transparency to co-operation policy; (ii) the 

introduction of the Framework Partnership Documents (DCP) in 2004, intended to guide French co-

operation in partner countries over a five-year period; and (iii) the Strategic Guidance and 

Programming Conference (COSP), which meets to validate an indicative programming schedule for 

funds allocated to each country and to review the portfolio of operations. These mechanisms are an 

essential starting point, and they should be further strengthened in coming years as a way of instituting 

strategic aid programming reflecting France's co-operation objectives and the priorities established in 

the DCPs. 

Strengthen management from the field. France has a very extensive network for diplomacy and 

co-operation, and there are often several institutions active in partner countries. Management of 

French aid in the field is essentially shared between the Co-operation and Cultural Action Office 

(SCAC) and the AFD, under the overall co-ordination of the ambassador. Yet each player retains a 

broad degree of independence and works according to its own modalities and procedures, in sectors 

that sometimes overlap. For the most part, the AFD and the SCAC maintain parallel working 

communications between the field and Paris. France could usefully reform its field arrangements in 

order to enhance efficiency and to facilitate alignment and harmonisation. It should take into account 

the following aspects: (i) further transfer of operations to AFD; (ii) inclusion in the DCP of 

programming frameworks and strategic tools for all public players (research centres, decentralised 

co-operation institutions etc.) active in the field; and (iii) more delegation of powers to the field for 

managing and delivering aid. 

Maintain and renew the pool of human resources. France has a great wealth of competent and 

committed personnel in the field of development. The three main institutional players employ some 

2 600 people, in addition to 1 200 technical assistants. Institutional compartmentalisation, however, is 

such that these resources do not function as an integrated pool of expertise in the service of national 

development objectives. Moreover, there is no specific human resources policy for development 

co-operation. Various statutes apply, and some departments are clearly at risk of losing their qualified 

personnel. Consistent with its action plan for aid effectiveness, France should take steps to upgrade 

development expertise in its human resource management and to adapt staffing profiles to the new 

skills required. At the same time, France would do well to strive for greater complementarity among 

development experts within the system, and with other European or international donors; to offer 

adequate incentives in support of decentralisation and implementation of the aid effectiveness agenda; 

and to encourage greater reliance on local managers. 
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Strengthen results-based management. A performance culture is taking root at all levels of the 

French administration, as can be seen in the introduction through the LOLF of results-based 

management tools, the reinforcement of evaluation units, and the implementation of new 

methodological tools. Further progress is needed, however, in particular the introduction of 

performance indicators in the DCPs and the establishment of interim and final evaluations. The results 

of these evaluations should also be used more systematically as strategic input for the decision makers, 

at both the technical and the political levels. AFD's initiatives to capitalise knowledge could point the 

way. 

Recommendations 

¶ To make its system more efficient, France should pursue the institutional rationalisation of 

co-operation, by combining a clearly identified strategic management centre, a single 

budgetary mandate, and a principal operator, and amending the status of institutional players 

accordingly. In the field, the redesigned operational system should allow for greater 

integration of the strategic frameworks and tools of the various players, and to decentralise 

decision-making more thoroughly to the local level.  

¶ France should make further improvements to its aid programming mechanisms, in order to 

have available a strategic, medium-term programming tool that reflects the objectives of 

French co-operation and is consistent with the priorities established in the DCPs.  

¶ The DAC encourages France to make more use of NGOs as a resource and congratulates 

France for its commitment to increase the share of ODA allocated through NGOs.  

¶ France should define a comprehensive strategy for staff working in the field of development 

co-operation, in order to foster greater complementarity between specialists within the 

system and with its partners. It should regularly review the profile of its specialists in line 

with trends in the responsibilities of French development co-operation.  

¶ The DAC encourages France to pursue its efforts to institute a results-based management 

system and to strengthen ñlearning through doingò by systematically using the results of 

evaluations as input to the programming process. 

Practices for enhancing impact 

Deliver aid effectively 

In order to give effect to its commitments under the March 2005 Paris Declaration, France 

adopted an aid effectiveness action plan in December 2006. However, it has been hesitant in 

implementing that plan, and the 2006 Survey on Monitoring the Paris Declaration conveys a mixed 

image of the French performance. France has committed itself essentially on two fronts: strengthening 

governance in partner countries to ensure proper aid management, and advocating greater inter-donor 

co-ordination, with active support for formulating the EU Code of Conduct on Division of Labour in 

Development Policy. France favours the project approach and is little involved in general budgetary 

support (which accounted for 3.8% of programmable bilateral aid in 2006). It champions the principle 

of a multifaceted approach to aid management, one that is flexible enough to adapt the full panoply of 

aid instruments to different settings, and one that is not limited to the governmental domain covered 

by the Paris Declaration. Some key changes are needed, however, requiring strong political will, if 

French aid is to be more open to ownership, alignment and harmonisation. This exercise is made more 

complex by the historical and cultural legacy (particularly in terms of its impact on the nature of 
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bilateral relations), the institutional fragmentation of the co-operation system, and budgetary 

procedures that make the management of each aid instrument rigid. 

The aid effectiveness action plan should be the driving force in improving conditions for 

implementing the Paris commitments. In particular, as noted above, France should move ahead with 

the renewal of its programming process, begun in 2004, by strengthening the partnership aspect and 

enhancing ownership of the DCP by the partner country, and by linking that exercise more closely to 

resource programming, in order to make aid more predictable. Promoting ownership and alignment 

also requires reviewing the ways in which the national partner is associated with implementation of 

projects and programmes contained in the DCP. Moreover, France should re-examine its intervention 

modalities and, if necessary, revise them so that they can be integrated more readily into the sector 

approaches, consistent with the objectives of the Paris Declaration. France could also pay more 

attention to the division of labour, both in terms of geographic concentration on certain countries and, 

within those countries, the selection of sectors of concentration. In the field, there are still few 

examples of French participation in delegated partnerships, particularly those where France is a ñsilent 

partnerò. 

France is seeking to shift the nature of its relations with the governments of some partner 

countries where its colonial history still weighs heavily, by involving new donors. In these countries, 

France is therefore reluctant to accept the role of leader, which its expertise might entitle it to play, 

within the donor community. It should ensure that the renewal of bilateral relations encourages a 

dialogue that embraces all donors, without avoiding its own responsibility. In close consultation with 

the donor community in each country, France could examine just what its role should be, given each 

party's comparative advantages. 

Learn from experience with priority issues 

Strengthen national capacities 

France has a long tradition of supporting national capacity building through training, technical 

co-operation projects, and institutional support. France has no global strategy for capacity building, 

but it is aware of the need to adapt its tools and to approach this dimension as a cross-cutting concern. 

Thus, there is major emphasis on capacity building both in the aid effectiveness action plan and in 

France's governance strategy. The latter calls for a global approach that takes into account the need to 

strengthen the capacities of all local players and to foster interaction between stakeholders and 

institutions. Pursuit of this governance strategy could allow France to continue its support on the 

institutional front (public service reform, improved fiscal management) while exploring other 

approaches to capacity building (use of local experts and South-South co-operation, greater 

complementarity between the public and private sectors) and taking greater account of the efforts of 

players such as decentralised co-operation agencies and civil society organisations, including 

immigrantsô associations. 

In the field, France has long had a high profile in capacity building, through its important 

technical assistance presence. Staffing has now been cut back, and technical assistance is provided 

increasingly in the form of targeted, short-term expertise. France should press ahead with this 

repositioning of technical assistance in order to promote the development of local expertise and 

integrate it more thoroughly into joint approaches to capacity building that will encourage ownership 

and reduce the risks of substitution. 

France could usefully formulate a framework strategy that embraces all its priorities and 

establishes operational guidelines together with progress indicators in the field of capacity building. 
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Such guidelines should apply to all players to ensure the relevance, coherence and complementarity of 

their interventions. They should be established on the basis of the results of perception surveys and 

impact evaluations of the various approaches to capacity building. Therefore, France should reinforce 

its evaluation effort and capitalise on its actions in this field. 

Conflict, peace, security and fragile states 

France has long and broad experience with fragile partner countries, and it has given much 

thought to the most effective forms of aid in such settings, both internally and within the DAC. That 

thinking was distilled in 2007 in a French position document on ñFragile States and Situations of 

Fragilityò, and preparation of a diagnostic tool, the Grille de lecture des fragilités (ñFragilities Gridò). 

France's approach is to create an environment conducive to reducing poverty and fostering sustainable 

development, by restoring the legitimacy of the State and rehabilitating the deteriorated relationship 

between the State and civil society. Like other donors, France faces problems in putting these ideas 

into effect. Moreover, in some countries classed as ñaid orphansò, France finds itself as virtually the 

only bilateral donor, and faces the challenge of avoiding dependency and guiding the donor 

community when it returns to these neglected countries. Consequently, as suggested in the document 

on fragile states, France will have to remain involved in situations characterised by weak performance, 

and to differentiate its approach country by country. 

Given its major involvement in fragile states, France should consider ways to strengthen 

inter-ministerial co-operation, both at the strategic level, in defining guidelines for government action 

in fragile states, and at the direct operational level. This could be done by establishing formal 

financing structures and mechanisms involving the entire administration, and ensuring that 

interventions are coherent, which is essential when it comes to reforming the security sector. To this 

end, France could continue to draw upon the tools developed by the DAC in this field. 

With respect to tools, France should consider ways of making the DCP mechanism more flexible 

in fragile states and to include the humanitarian dimension. In other countries, it could use its 

ñFragility Gridò to make programming sensitive to conflicts in the process of formulating the DCP, 

and to strengthen its capacity to monitor and adapt programmes as the context evolves. France should 

also profile and position its technical assistance so that, to the extent possible, it will no longer rely on 

substitution to address institutional capacity shortcomings. France is also advised to consider the 

means at its disposal for building civil society, which is bound to become a key element of its 

programmes, according to the positioning document. Finally, the DAC encourages France to 

strengthen its support for multilateral programmes in fragile states, in playing a more active role in 

international forums and in developing joint strategies with international agencies. 

Recommendations 

¶ France is invited to establish a schedule and to make appropriate provisions to implement its 

aid effectiveness action plan. In particular, it should reinforce the partnership nature of the 

DCP and take the operational steps necessary to use the most appropriate means, including 

general or sectoral budgetary support, within its bilateral aid and pay greater heed to the 

division of labour among donors.  

¶ The DAC encourages France to play a leading role in partner countries where it enjoys a 

special relationship, working in close consultation with the other donors and taking into 

account its comparative advantage.  

¶ The DAC encourages France to capitalise on its experience with capacity building in order to 

establish a framework in this area that combines institutional support for strengthening 
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public systemsðessential if the impact is to be lastingðwith other forms of capacity 

building.  

¶ The DAC appreciates the key role that France plays in many fragile states. It encourages 

France to step up inter-ministerial collaboration on issues relating to the fragility of states, 

both at headquarters and in the field in order to better combine the different approaches and 

tools, particularly when it comes to reforming the security sector, and to adapt the DCP 

procedures to achieve the greater flexibility needed in unstable situations. 

Humanitarian action 

France was one of the first countries to endorse the Principles and Good Practice of Humanitarian 

Donorship in Stockholm in June 2003. It is considered a reliable donor and one that is engaged in the 

field, and it participates actively in the various forums dealing with humanitarian aid. A high 

proportion of its humanitarian aid is not earmarked in advance, and this facilitates an appropriate 

response to emergencies. France is currently preparing a plan to align its action with the Stockholm 

principles. From this perspective, the DAC invites France to take into consideration the following 

aspects. 

France would be well advised to adopt a general policy statement on humanitarian action, setting 

out the objectives and the strategy for humanitarian aid and covering all players and all resources. This 

could lead to a strategic framework that would integrate these strategic orientations into the systems 

and procedures of French aid. As well, given France's role within the international humanitarian 

community and the universal scope it gives to its humanitarian action in the name of humanity and 

solidarity, the overall amounts allocated to the sector appear modest. In fact, with 1% of bilateral aid 

allocated to humanitarian assistance in 2005-06, it is well below the DAC average (8%). However, 

these amounts are to some extent underestimated, and should be more accurately assessed. In this 

light, France should consider increasing the volume of aid allocated to humanitarian action, as the 

Stockholm principles call for sharing the humanitarian effort among donors. 

In institutional terms, support for humanitarian action is divided among three funding windows 

managed by different divisions within the Ministry of Foreign and European Affairs. Other institutions 

deal with prevention, early warning and transition aspects. France could rationalise the management of 

humanitarian aid by consolidating responsibilities within a single division. As well, it could review 

institutional arrangements and funding procedures to integrate development assistance and 

humanitarian aid more closely and achieve greater continuity. This effort should be reflected 

operationally by incorporating crisis prevention and mitigation activities into the DCP, in order to 

keep a close link between humanitarian and development components in the programming of aid. The 

evaluations should also be taken into greater account in defining the programmes, as was the case with 

the French response to the Indian Ocean tsunami. 

Recommendations 

¶ The DAC invites France to formulate a general policy statement defining the strategic 

objectives and priorities of government humanitarian action, as well as an implementation 

plan.  

¶ France should consolidate institutional responsibility for managing the response to 

humanitarian emergencies, and examine ways of articulating it with development assistance. 
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SECRETARIAT REPORT  

Chapter 1 

 

Strategic Orientations 

A major player in development assistanceé  

France is one of the world's leading providers of development co-operation, claiming third place 

in the 2007 DAC ranking with USD 9.94 billion of official development assistance (ODA). In addition 

to its extensive efforts in favour of peace and security, over the last four years France has been one of 

the drivers on the international scene in key areas such as development financing and involvement in 

fragile States. It has also taken innovative approaches which contribute to international thinking about 

development, especially in relation to regional support and emphasis on global public goods. 

Which benefits from advantages linked to its history 

France has close and historical links with many partner countries, not only political and economic 

but also in development co-operation, monetary co-operation and defence. In most countries of 

French-speaking Africa, a common language and currency and multiple exchanges between civil 

society organisations combine with institutional relations to create links at many different levels. 

These links are assets. In domestic terms, they are reflected in the strength of French society's 

commitment to support for development. In external terms, they mean that France can call on an 

extensive international network and combine a range of approaches to development assistance. For 

example, being able to couple military co-operation with development co-operation as a result of 

bilateral agreements concluded with many countries, especially in Africa, has proved crucial in several 

countries in crisis. France's role in European construction ï it will be president of the European Union 

in the second half of 2008 ï and its permanent seat on the United Nations Security Council also give it 

both more weight and greater responsibility. 

While the heritage of the past is an advantage, its imprint continues to mark the entire 

co-operation system, to a certain extent making it difficult to manipulate. Elements such as the 

geographical and sectoral priorities of French co-operation, an institutional system which brings 

together a wide range of players in a complex mesh, the channels for assistance and the nature of 

partnerships all reflect the influence of history in a system that needs to be adapted to the requirements 

of the new international context of development assistance. 

Real advances since 2004 

France has made real advances in key areas since the last peer review (Annex A). The new 

Institutional Act on Financial Legislation (LOLF), which came into effect in 2006, makes official 
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action in favour of development co-operation significantly more transparent and paves the way for a 

results-based approach. France's overall development policy and its budget implications are henceforth 

presented in a single, cross-cutting policy document that accompanies the Budget Act each year and 

contains qualitative and quantitative progress indicators (Chapter 4). Other tangible examples of 

progress include the establishment of new sources of development finance and a continuing strong 

commitment to multilateral initiatives (Chapter 3), a greater role for the Interministerial Committee for 

International Cooperation and Development (CICID), the introduction of partnership framework 

documents and the framing of sectoral strategies (Chapter 4), and the development of a policy on 

fragile States (Chapter 6). 

The examiners invite France to keep up its efforts in order to continue playing its part on the 

international scene. To do so, in addition to complying with its international commitments concerning 

the amount of aid, it must adapt to the new international context of development assistance and 

improve its efficiency. That implies continuing to rationalise its institutional development assistance 

system and taking a more strategic approach to co-operation. France can draw on the desire for reform 

expressed by the Head of State, reflected inter alia in a general review of public policies (RGPP) and a 

foreign policy White Paper, both processes to be completed in the spring of 2008. As regards 

development assistance policy, the RGPP focuses on the following five priorities: i) completing 

existing steering tools; ii) targeting assistance more precisely; iii) completing the reform of the 

institutional system; iv) identifying opportunities for leverage, especially through innovative 

financing; v) helping to frame a European policy that co-ordinates action taken by Member States. 

A complex institutional system despite reforms 

The institutional reform begun in 1998 resulted in the integration of the staff of the former 

ministry of Co-operation into the Ministry of Foreign Affairs, the establishment of an interministerial 

committee (CICID) and the designation of the French Development Agency (AFD) as a ñpivotal 

operatorò. Further reforms were carried out in 2004-05, but about a third of bilateral assistance 

commitments were still being delivered by players other than the AFD in 2006. Efforts to reform the 

system must continue, especially in order to clarify responsibilities in the strategic management of 

French assistance and complete the transfer of operational competence to the AFD. That will mean 

reviewing the functions and status of the key players which are, apart from the AFD, the 

Directorate-General for International Co-operation and Development (DGCID) at the Ministry of 

Foreign and European Affairs (MAEE) and the Treasury and Economic Policy General Directorate 

(DGTPE) at the Ministry of the Economy, Finance and Employment (MINEFE). It will also imply 

adjustments to the French assistance mechanism on the ground, currently dispersed between embassy 

Co-operation and Cultural Action Departments (SCAC) and local AFD offices. 

The general review of public policies must be grasped as an opportunity to complete this 

rationalisation of the system, where necessary casting off the inheritance of the past. The system's 

complexity is partly due to the stacking-up of structures created successively (Figure 1). It is also due 

to the fact that there is no central government department devoted exclusively to official development 

assistance. The various co-ordination mechanisms introduced to ensure overall coherence create a 

culture of consensus; while it enables the different institutions to find real synergies, steps should also 

be taken to ensure that it does not curb innovation. They also generate high transaction costs. The 

reform should be carried out in such a way that possible cuts in administrative resources do not affect 

the quality of the co-operation programme (Chapters 4 and 5). 
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The need to step up strategic management of assistance 

Among the recommendations of the 2004 review still to be implemented are those that require a 

more formal structuring of strategic guidelines (Annex A). There is a need for greater clarification of 

assistance objectives and how they are reflected in geographical and sectoral strategies, both bilateral 

and multilateral. Objectives for greater policy coherence for development could also be defined more 

precisely (Chapter 2). When revising its strategic approach to development assistance, France will 

have to consider where it can add value in the new international context. The allocation of tasks within 

the framework of the European code of conduct, to which France is actively committed, is particularly 

relevant in this regard (Chapter 5). 

Figure 1. Chart of the French institutional system in 2007
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Clarifying assistance objectives  

CICID, the interministerial co-operation and development committee, defines priorities for 

French development assistance policy. Inter alia, it sets guidelines for the objectives and terms of 

international co-operation policy and ODA. However, the minutes of conclusions of CICID meetings 

do not give a comprehensive overview of France's development assistance policy. Consequently, apart 

from the cross-cutting policy document annexed to the Budget Act, there is no strategic document that 

sets out co-operation policy and explicitly defines its objectives. 

It is nevertheless clear, as the integration of co-operation into the Ministry of Foreign and 

European Affairs suggests, and as the Minister of Foreign and European Affairs said in his speech to 

                                                      
2
 The minister responsible for co-development has been co-secretary of CICID since the end of 2007, in 

the same way as MAEE and MINEFE, and is due to take a seat on the board of the AFD in the near 

future. 
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ambassadors in August 2007, that development assistance is an ñessential aspectò of French diplomacy 

(Kouchner, 2007). The memorandum submitted by the French authorities to DAC on 20 February 

2008, referred to below as the ñMemorandumò, states that ñgoing beyond the rationale of solidarity 

alone, illustrated by the Millennium Development Goals or greater fairness in world trade, ODA also 

corresponds to the crucial objectives of better global governance, risk management and prevention for 

the benefit of the entire international communityò. As described in the cross-cutting policy document 

and the minutes of CICID meetings, growth, poverty reduction and access to global public goods are 

the three major objectives pursued (Box 1). However, these objectives are then translated into a whole 

range of sectors and types of action, with no real assignment of strategic priorities. 

Box 1. Main goals of French development policy 

The 2008 cross-cutting policy document states that, in the 55 countries in France's priority solidarity zone, 
ñthe key aims of French development policy are to foster growth, reduce poverty and give easier access to 
global public goods, thus helping to achieve the Millennium Development Goals to 2015. These goals have been 
divided into nine sectors on which France is focusing most of its resources: education, water and sewage, health 
and the fight against AIDS, agriculture and food security, infrastructure development in sub-Saharan Africa, 
protection of the environment and biodiversity, development of the productive sector, governance, higher 
education and research [é] France must be able to respond to crisis situations of any sort (natural, military, 
political, etc.) as effectively as possible, by rapidly allocating suitable human and financial resources to the 
urgent needs of those affected [é] Outside the priority solidarity zone, France helps emerging countries in their 
transition by supporting their economic and human development. Technical, cultural, academic and scientific 
co-operation is the reflection of its policy of making the country concerned more attractive.ò 

Concerning recent policy guidelines, the cross-cutting policy document confirms CICID's call in June 2006 
to ñpromote and support the role of migrants in the development of their region of originò. CICID also called for 
greater integration of global public goods into development strategy, with action targeting three priorities: 
combating transmissible and emerging diseases, combating climate change and preserving biodiversity. 

Source: Parliament, 2008a; CICID, 2006a. 

Within the overall framework described above, each institution pursues specific objectives with 

the resources at its disposal. This complexity is perceived as a richness, since it means that several 

objectives can be pursued by combining different skills, with an offering suited to each country. 

Echoing this, in July 2007 the Minister of State for Co-operation invited French players to ñmove on 

from an approach which sees assistance merely as a gift and adopt an investment approach in which 

donors and recipients have joint responsibilityò (Bockel, 2007). Thus, the DGTPE links the financial 

and fiscal approach with ODA, while the AFD combines loans ï soft or hard ï and donations to 

provide a suitable response to those involved in development (central government, local government, 

firms, civil society, NGOs). The AFD sees itself as a financer of development and not merely a source 

of ODA. It aims to promote fair and sustainable development, with a clear emphasis on economic 

growth and private-sector development as well as on protecting global public goods, making best use 

of the instruments at its disposal. Like the AFD, the DGTPE emphasises that development assistance 

cannot be reduced merely to transfers of public money. It spans a wide variety of approaches that need 

to be used in synergy for maximum effectiveness and impact. Bringing together three departments 

within the new DGTPE has paved the way for better links between trade and development and 

between debt cancellation and lending policy. 

However, tensions may arise between different objectives, reflected in incoherence between 

strategic approaches. There may also be some overlapping, not least as a result of the strengthening of 

the AFD's strategy unit, which helps to inform thinking about the challenges of French ODA. In a 

fragmented system, it is all the more necessary for the strategic objectives of development assistance 
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to be defined at high level. The Minister of State for Cooperation remarked in July 2007 on the need to 

focus on the essential and to reach a common definition of a small number of clear priorities, meeting 

the five main challenges facing the human race: ecology, demography, rural development, governance 

and cultural and linguistic diversity (Bockel, 2007). The need to redefine the priorities and principles 

of co-operation is clearly stated in the mission letter sent by the President to the Minister for Foreign 

and European Affairs in August 2007 (MAEE, 2007). The minister is given the task of proposing ña 

new co-operation and development assistance policy based on the following essential principles: 

¶ avoiding the dispersal of our resources and, on the contrary, focusing them on geographical 

and sectoral priorities. These should include Africa, of course, and the health, education and 

training sectors and sustainable development; 

¶ defining development assistance, taking account of respect for democracy and the rule of law 

and of the fight against corruption in partner countries, giving priority to practical projects 

with visible results on the ground that are of direct use to the men and women who live in the 

countries we help; 

¶ giving our diplomacy the tools and resources it lacks at present to make an effective bilateral 

or multilateral contribution to crisis resolution; 

¶ monitoring the use of resources and evaluating the results achieved.ò 

The foundations have thus been laid for a fresh look at what French assistance is for. Such a 

review should produce a clear policy message concerning the medium-term objectives and strategy of 

development co-operation. This would make it possible to articulate the players' missions more clearly 

and guide the allocation of overall financial and human resources in a more strategic way around a 

smaller number of countries, targeting the least developed countries as a priority with the aim of 

reducing poverty. A strategic vision of this sort is also essential in order to provide a basis for the 

general review of public policies and the resulting rationalisation of the system. 

Translating sectoral and cross-cutting strategies into operational terms 

The government, after consultation, has drawn up multi-year sectoral strategies in seven sectors: 

education, health and the fight against AIDS, water and sewage, agriculture and food security, 

protection of the environment and biodiversity, development of infrastructure in sub-Saharan Africa 

and development of the private sector. These strategies were validated in May 2005. Strategies have 

also been framed in three cross-cutting sectors: i) governance, with a strategy validated in 2006; 

ii)  sustainable development, for which a national policy was defined in 2003, including a strand on 

poverty and international challenges relating to sustainable development; iii) gender equality, with a 

document containing strategic guidelines presented in December 2007. The strategies are updated at 

regular intervals and may be sub-divided into strands with a more specific focus. For example, 

strategic guidelines on combating desertification and land degradation, a strand of the environmental 

protection strategy, were validated in December 2006 and a new health strategy is being prepared. 

Likewise, the sustainable development strategy will be revised in 2008. It will benefit from an 

evaluation of French co-operation initiatives in favour of sustainable development, which was carried 

out in 2006 and led to the creation of a multi-player working group in 2007. 

France could reap more benefit from strategic exercises of this kind by increasing coherence 

between strategies and by identifying methods and resources for putting them into practice and 

assessing their impact. A pragmatic approach has been taken to the translation of sectoral strategies 

into operational terms, inter alia through the AFD's sectoral intervention framework, but it does not 



DAC PEER REVIEW OF FRANCE 

28 DAC PEER REVIEW OF FRANCE - © OECD 2008 

cover all the components of French assistance and does not satisfactorily address the issue of how they 

connect with the identification of each country's sectoral priorities, which emerge from a dialogue with 

partner countries. France should think about drawing up an action plan for all sectoral and 

cross-cutting strategies, referring to the overall objectives of French co-operation and ensuring that the 

timetables and budget data proposed by the sectoral working groups are coherent. The plan would 

have to be translated into priorities and budget programming at national level. The resources to be 

mobilised for each partner country would then have to be defined in accordance with the partnership 

framework documents drawn up with the countries in the priority solidarity zone, which identify one 

to three focal sectors for French assistance in each country. These sectors must be established taking 

account of the country's needs, the positioning of other donors and France's comparative advantage, 

particularly with reference to the sectoral action plan. Particular attention will have to be paid to 

implementation of the new gender strategy, especially as the previous review already revealed that the 

programme gave insufficient consideration to this aspect (Box 2). 

Box 2. Giving greater consideration to gender issues in French co-operation 

The 2004 Peer Review revealed shortcomings in the cross-cutting consideration given to gender equality in 
French co-operation. Gender was included in the education and healthcare sectors but widely ignored in other 
areas, such as the productive sectors, calling into question the relevance, fairness and effectiveness of the 
policies implemented. For a number of years, France has also supported projects focusing on efforts to combat 
violence against women, the promotion of women's rights and capacity-building. However, since France does not 
use the ñgender equalityò marker, this effort is difficult to quantify. France has also sought to step up efforts to 
mainstream gender in its international co-operation. In March 2006, the Minister for Co-operation asked for gender 
equality to be given systematic consideration in co-operation actions, inter alia by including practical actions in 
partnership framework documents. A strategic planning document, drawn up with the active participation of the 
ñGender and Developmentò platform created by the ministry in 2006, was validated in December 2007. 

The gender strategy guidelines define two objectives: i) to achieve profound and lasting changes in relations 
between men and women so that the fundamental rights and freedoms of both sexes are respected; and ii) to 
make development policies and programmes more effective, more relevant and more sustainable by incorporating 
a more precise sociological analysis of gender issues and the relations of power that define them. France takes a 
rights-based approach in the document, emphasising the defence of and respect for universal rights and the fight 
against discrimination. In doing so, it focuses on women as victims and does little to highlight the role of women as 
key players in development, which should complement the ñvictimò approach and could be a powerful vector of 
interest for the gender approach. This would be all the more important since the administration seems not to have 
gone very far in mainstreaming and taking ownership of the gender approach. 

Implementing the gender strategic guidelines will imply identifying appropriate resources, on the basis of an 
action plan, including quantitative objectives, setting out the strategy and the institutional system. At present, the 
allocation and positioning of human resources are such that the gender approach cannot be given the necessary 
weight. The resources allocated to gender have been reduced recently and are minimal (the gender post at the 
AFD has been replaced by 20% of a full-time post at DGCID). The strategy calls for a gender focus within each 
institution, which will be responsible for setting up a network of correspondents to give impetus to implementation 
of the gender approach. This implies specific training, which should be incorporated into the training policy for 
central and field staff. New methodological tools also need to be prepared, to identify, frame and evaluate 
programmes. The ñgender equalityò marker would be helpful in measuring the strategy's impact. 

Enhancing regional approaches 

France has been able to take advantage of its development co-operation in many adjacent 

countries in Africa and Asia to roll out regional approaches that have proved to be relevant, since 

many problems facing developing countries can be solved only at regional level. The Congo Basin 

forests partnership, set up with the support of Germany and the United States, provides a regional 

response to the problem of managing natural resources common to riparian States. Likewise, France is 
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seeking to combine its assistance instruments to help anchor the Central African Republic in its region 

(Annex E). Elsewhere, the establishment with UNESCO of the ñDakar poleò helps to support the 

education sector in 18 countries of sub-Saharan Africa. France is also seeking to amplify regional 

initiatives by supporting a large number of regional institutions.
3
 In western and central Africa, 

support for economic and monetary integration is provided through support for CFA franc zone 

institutions (Box 3). However, France needs to give fresh impetus to its efforts to co-ordinate its 

regional and bilateral co-operation, and the French authorities could consider an operational approach 

that would revive synergies between the two levels. France could also make greater use of its 

experience to promote the regional approach to other DAC Member States, as it did in connection with 

the fragile states approach. 

Box 3. Regional monetary co-operation: the CFA franc zone 

The CFA franc was created in 1945. At present, the monetary co-operation agreements between the 
Member States of the CFA franc zone are based on the three international treaties concluded between France 
and, respectively, the eight Member States of the West African Monetary Union, the six Member States of the 
Central African Monetary Union and the Comoros Union. The agreements were supplemented in 1994 by the 
treaties creating the West African Economic and Monetary Union (WAEMU) and the Central African Economic 
and Monetary Commission (CAEMC). 

Monetary co-operation favours monetary and financial stability in CFA franc zone countries because of the 
fixed parities with the euro and the guarantee of convertibility of the two CFA francs and the Comorian franc. By 
removing exchange-rate risk within the zone and establishing a set of common rules and institutions, the CFA 
franc zone also fosters regional integration. 

France guarantees the convertibility of CFA francs into euros without limit. In return, a portion of foreign 
currency reserves (50% for WAEMU and 60% for CAEMC) must be deposited in an operations account opened 
by each central bank with the Treasury. France pays a preferential interest rate on these mandatory deposits. 
The high rate of interest, not declared as ODA, generates substantial gains for the central banks. France also 
provides technical and financial support to CFA franc zone institutions, especially WAEMU and CAEMC 
(Annexes D and E). 

Greater strategic involvement of Parliament and civil society organisations 

Because of its power to adopt and monitor implementation of Budget Acts and to pass laws, 

Parliament can and does wield genuine influence over co-operation policy. The LOLF gives 

Parliament greater control over the budget, including development assistance. Each year, during 

budget discussions, the Foreign Affairs and Finance, Economy and Planning Committees submit 

detailed and substantiated reports on the provisions of the Budget Act relating to ODA. The 

committees hold in-depth discussions and hear the ministers concerned. Since 2007, these discussions 

may also be informed by the three reports submitted by the Court of Auditors to Parliament each year 

as required by the LOLF. The report on outcomes and budget management, for example, includes a 

section on ODA. The oversight and evaluation of external policies could be further increased by 

various technical measures relating to the clarity of budget documents and the timetable of 

parliamentary debates. The creation of a ñparliamentary delegation for co-operationò, proposed by 

several members of Parliament and umbrella organisations for French NGOs, could also be helpful 

with a view to instituting parliamentary debate on the strategic directions of government policies 

relating to development, including their multilateral implications. The government could also think 

about ways of exposing members of parliament to ODA issues (e.g. through missions in partner 
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 Like the New Partnership for African Development (NEPAD), AFRISTAT and the Inter-State 

Committee on Drought Control in the Sahel (CILSS). 
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countries) within the context of the new international assistance agenda. This would give them greater 

insight into the subject, since in many cases their first direct experience of development co-operation 

was decentralised co-operation,
4
 which emphasises a project-based approach with an important 

element of intercultural exchange. 

Parliament also has to vote legislation on development co-operation. In July 2006, it adopted the 

ñco-development savings accountò through an amendment of the immigration and integration bill 

introduced by the Senate. More broadly, Parliament has the potential to play a key role in ensuring 

policy coherence for development, as illustrated in relation to the management of migration flows 

(Chapter 2). 

Operational consultation with civil society is based on two commissions, one focusing on NGOs 

and the other on local authorities (Chapter 4). At strategic level, a High Council for International 

Co-operation (HCCI) was set up in 1999 under the aegis of the Prime Minister to permit consultation 

with public- and private-sector players and to enlist public support for development assistance. The 

High Council has helped to decompartmentalise thinking on development co-operation, but it is 

difficult to measure the extent of its influence, since its work is not included in the process for defining 

strategy. On 12 December 2007, the first Public Policy Modernisation Council announced the decision 

to replace the HCCI with a Strategic Council on ODA, intended as a forum for debate with civil 

society on the key options for development co-operation strategy. The Council's membership and 

terms of reference, especially its relations with other strategic bodies like CICID, should be such as to 

favour wide-ranging and constructive dialogue about French co-operation policy as a whole. More 

systematic hearings of representatives of civil society in parliamentary budget discussions would also 

be welcome. 

Keeping the support of public opinion: still a hot issue 

Strong public support for development assistance 

Until 2006, support for development assistance policy in French public opinion was tracked only 

through Eurostat's Eurobarometers and annual surveys of French attitudes to the fight against hunger 

commissioned by the Catholic Committee against Hunger and for Development. Since 2006, the AFD 

has carried out a specific annual survey of the French and development assistance (AFD/IFOP, 2006 

and 2007).  

The surveys show strong support for development assistance among French people. In 2007, 83% 

thought that France plays an important role both in humanitarian aid and in development assistance, 

and 75% thought that it plays a major role just in development. Perceptions of the effectiveness of 

ODA are starting to improve (54% of French people believe it to be effective, compared with 49% in 

2006), but confidence is still muted (42% doubt its effectiveness). This may be due to the fact that 

many French people are still largely ignorant of the public-sector players in French assistance (though 

the major NGOs are generally well-known) and in some cases still retain the image of a past where 

co-operation was considered to be subordinate to political interests and subject to corruption. French 

people are looking for greater transparency and want to be better informed, including on the funding of 

assistance. They often overestimate the amounts involved but want to see them maintained or even 

increased, despite the country's budget difficulties. France is also one of the European countries whose 

population is least familiar with the Millennium Development Goals (MDGs). Eighty-eight per cent of 

French people have not heard of them and only 12% know of the concept and/or contents (Eurostat, 
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 Decentralised co-operation, recognised by law since 1992, includes twinning and external actions by 

French local authorities with partners in southern countries. 
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2007). These figures are worse than those for northern Europe countries, where public money has been 

used to fund specific campaigns on the MDGs. However, French people have clear ideas about 

assistance priorities: 67% consider that combating poverty in sub-Saharan Africa is the priority. 

Continuing efforts to be made in development education 

Since 2004, France has made an effort to raise public awareness of development issues, both 

through its own authorities and by playing an active role in the Informal Network of DAC 

Development Communicators co-ordinated by the OECD. It has had a development communication 

and education strategy since June 2006. 

¶ As far as communication is concerned, France is seeking to improve the visibility of its 

co-operation in France and around the world. To do so, it has launched a single ñFrance 

Co-operationò logo and systematically proposes a common stand under the aegis of the 

Ministry of Foreign and European Affairs at major events like European Development Days, 

UN summits, etc. France is also seeking to increase media coverage of co-operation and to 

develop partnerships with television so that international solidarity projects can reach a 

wider audience. One example is the partnership with TV channel France 3 established in 

2005 to pass on the message of International Solidarity Week. The AFD overhauled its 

communication policy in 2005 (AFD, 2007), focusing on the modernisation of its resources 

(website, support for the international blog Ideas for Development ,
5
 etc.) and the promotion 

of its outputs, as illustrated by the international conference run with the European 

Development Research Network since 2003. These communication initiatives are a response 

to public expectations and should be continued, emphasising the results of ODA and new 

methods for delivering assistance. 

¶ Action to improve development education has also been stepped up since 2006, as illustrated 

by the organisation in November 2006 of the first International Solidarity Exhibition, open to 

NGOs and young people, and the provision of financial support for the organisation of the 

Solidarity Exhibition in 2007 and 2008. Educating young people in international solidarity 

and development, especially at school, is a government priority that still needs to be fully 

implemented, in particular as regards the involvement of teachers and parents. The Ministry 

is also raising awareness of the MDGs, inter alia by launching an information campaign in 

2008 and supporting the film 8 that illustrates the eight MDGs. France is also providing 

EUR 17 million a year to help send some 2,500 international solidarity volunteers into the 

field. 

French initiatives, which need to greater co-ordination, focus more on communication to increase 

players' visibility than on development education. The financial resources allocated to development 

education have increased, rising from EUR 4.6 million in 2004 to EUR 9.4 million in 2006, but are 

still small in relation to neighbouring countries (EUR 19 million in Belgium and EUR 64 million in 

the Netherlands in 2006). Representing about 0.11% of French assistance in 2006, this falls well short 

of the 3% recommended by the European Conferences on Public Awareness and Development 

Education for North-South Solidarity at Brussels (2005) and Helsinki (2006) (Concord, 2007a). France 

could take advantage of the new ñEuropean Consensus on Development: The Contribution of 

Development Education and Awareness Raisingò launched at the European Development Days in 

Lisbon in 2007 to step up its action in this area. One opportunity for doing so will be the organisation 
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of the event in Strasbourg in November 2008, on the subject of local governance in connection with 

the MDGs. 

Decentralised co-operation, together with the many NGOs working in humanitarian and 

development assistance, are powerful vectors for mobilising public support for development 

assistance. French NGOs have an important role to play in development education. It is one of their 

essential missions, complementing the fieldwork they do. They are beginning to involve their southern 

partners in awareness-raising initiatives and to work together to enhance the image of development 

education in the eyes of the public authorities. One illustration may be found in the creation in 2004, 

with support from the ministry, of the French platform for education in development and international 

solidarity, Educasol. The platform, an umbrella organisation for about thirty NGOs, stresses the 

evaluation of development education in order to improve its quality and impact. The ministry, through 

the mission to support the international action of NGOs, gives financial support to awareness-raising 

and development education projects. Mostly carried out by NGOs, though also by local authorities and 

trade unions, they were funded to the tune of EUR 3.1 million in 2006. France must continue to offer 

NGOs financial support in order to build their capacity to raise awareness of and mobilise support for 

development issues and could increase its funding of development education campaigns. 

Future considerations 

¶ France is invited to draw up a co-operation policy framework document clarifying the 

objectives and medium-term strategy and serving as a single reference for all the players 

involved in its development co-operation. 

¶ France should consider drawing up an action plan for all sectoral and cross-cutting strategies, 

referring to the overall objectives of French co-operation and leading to the establishment of 

priorities that will be reflected in budget programming at national level. 

¶ France is encouraged to implement the new gender strategic guidelines in order to 

mainstream gender in its development programmes. That implies identifying appropriate 

resources on the basis of an action plan setting out the strategy, the institutional 

implementation mechanism and indicators of results.  

¶ France is invited to draw on its experience of regional co-operation to promote regional 

approaches ï including support for regional integration and the strengthening of regional 

organisations ï to the other DAC Member States. 

¶ France should continue its efforts to increase public support for development assistance, 

inter alia by communicating more on the legitimacy and effectiveness of assistance and by 

building capacity for awareness-raising and mobilisation on development issues among 

members of civil society. France is encouraged to pursue further its dialogue with civil 

society, in terms of both strategic consultation and the aid effectiveness agenda.  
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Chapter 2 

 

Policy Coherence for Development 

A vision focusing on development policies and the promotion of common interests 

The Minister of State for Co-operation has a brief to promote policy coherence for development 

within the Cabinet. The decree of assignment states that ñhe shall be consulted on public action and on 

any decision that may have an effect on the development of the countries concernedò. Despite this 

explicit mandate, France does not have a general policy framework that reflects the importance placed 

on development and provides a policy basis for structured interministerial work on matters relating to 

policy coherence for development. The 2008 cross-cutting policy document may refer explicitly to 

policy coherence but it is a technical document which carries little political weight. 

France's understanding of policy coherence covers both coherence in support for countries' 

development and the enhancement of common North-South interests through the promotion of global 

public goods. 

¶ On the quest for coherent support for development, the 2008 cross-cutting policy document 

refers to non-development-related policies which help to finance development, such as the 

tax-deductibility of private giving, promotion of the private sector and trade policy 

(Parliament, 2008). Efforts are made along these lines and the interministerial committee 

plays a key role in this area. For example, a more integrated approach to development 

research was introduced in 2006. 

¶ The 2008 cross-cutting policy document also refers to the second strand of France's 

approach. ñFrance favours a cooperative approach to globalisation, emphasising the 

importance of conceiving and producing global public goods that contribute to the common 

resolution of problems central to common North-South interestsò, such as illegal financial 

transactions and sustainable development. In 2006, the interministerial committee decided to 

include global public goods in international co-operation policy through three priorities: 

combating transmissible diseases, combating climate change and preserving biodiversity 

(CICID, 2006a). In 2006, France actively supported the creation of Unitaid, an international 

drugs purchasing facility designed to give easier access to drugs to treat HIV/AIDS, malaria 

and tuberculosis in developing countries by providing predictable long-term financing. 

Likewise, France and Sweden have set up an international task force on global public goods. 

This dual approach to policy coherence is intended to give a unified thrust to French assistance 

that includes the treatment of global issues. It emphasises the idea of shared interests. In doing so, 

however, it fails to take account of the true dimension of policy coherence for development, since it 

largely ignores the impact of its own public policies on developing countries. The cross-cutting 

document does not mention public policies where coherence for development ought to be sought, for 
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example in investment, migration policy, arms exports or the environment.
6
 In practice, the choices 

made in co-ordination forums do not always favour development. Importance was given to coherence 

in the reform of food aid, which has shifted from aid in kind managed by the Agriculture Ministry to 

financial assistance allocated to the World Food Programme, NGOs and states, preference being given 

to buying locally; but the short-term national interest has sometimes interfered in the process of 

defining French positions within the EU, especially in trade negotiations, as for example in rules on 

origin and the sugar and banana regimes). 

Because the French political system is so highly centralised, with the Prime Minister and/or the 

President settling conflicts of interest between ministries, the support that may be forthcoming from 

the highest level of government is a crucial factor in drawing all the necessary attention to these issues. 

It is therefore important that France should make policy coherence for development an explicit 

government objective, as recommended in the 2004 review, based on a comprehensive understanding 

of coherence that spans all national sectoral policies. To do so, France should develop an institutional 

framework to analyse the coherence of its own sectoral policies. An initiative along these lines will 

also be relevant in the European framework, since the European Council asks for policy coherence 

objectives to be systematically incorporated into decision-taking processes and therefore calls on the 

presidency to continue efforts to ensure that development issues are taken into consideration in the 

relevant policy areas (Council of the European Union, 2007). 

As in other countries, public debate on these issues is limited, especially in areas like agriculture, 

fishing and trade where there is a common European policy. In administrative terms, the issues are 

currently dealt with by the General Secretariat for European Affairs, which reports to the Prime 

Minister. However, they could be debated more widely, including by Parliament and civil society, 

which would help to inform French positions and influence domestic and European policy. The 

example of migration policy is illuminating on this point. 

An illustration: migration policy and co-operative development 

As in many other DAC countries, migration is a sensitive issue on France's domestic policy 

agenda. The growth in the importance of migration policy since 2006 is illustrated by the passing of 

three laws on immigration, the creation in 2007 of a Ministry for Immigration, Integration, National 

Identity and Co-Development
7
 and, on the international scene, by the projection of a proactive policy 

with the aim of persuading the 27 Member States to adopt a ñEuropean Pact on Immigrationò in 2008 

(Sarkozy, 2008a). At the same time, a closer link has been forged with the development co-operation 

agenda. A plenary session of the 15
th
 Ambassadors' Conference in 2007, chaired by the Ministers for 

Immigration and Co-operation, was devoted to ñCommon challenges of the concerted management of 

migratory flows, development policies and co-developmentò. Here, we shall consider the extent to 

which the French institutional system favours policy coherence in this area. 

The new Ministry for Immigration, Integration, National Identity and Co-operative Development, 

which has had its own staff and budget since January 2008, has three main missions: i) to implement 

immigration and asylum policy with the aim of controlling immigration, combating illegal 

immigration and encouraging economic immigration; ii) implementing the policy of integration and 

access to French nationality; iii) promoting a policy of supportive development with countries of 
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origin, especially within the framework of agreements for the concerted management of migratory 

flows (Box 4). Linking migration and development policy can facilitate the management of migratory 

flows. However, the positioning of the co-development programme and the fact that the programme's 

twin objectives of concerted management of migratory flows and support for development projects are 

linked can result in the second objective being conditional on achievement of the first. Migration 

becomes a recurring issue in development assistance programmes ï it is systematically mentioned in 

partnership framework documents and mobilises various sources of assistance in agreements on 

concerted management of migratory flows. To forestall the risk of development assistance policy 

being used to manage migratory flows, steps should be taken to ensure that the institutions involved in 

co-operation can assert the matter of the impact on developing countries in the discussion of migratory 

policies. 

Box 4. Co-operative development: a programme with a symbolic aim 

In the early 2000s, France introduced a co-development approach, renamed ñco-operative developmentò in 
March 2008, linking migration with development. The aim of the approach is to increase migrants' contribution to 
development in their region of origin. It is based in particular on migrants' transfers of funds, since an estimated 
EUR 8 billion a year is sent from France to non-EU countries of emigration, foremost among them Morocco, Senegal 
and Mali. Co-development was integrated into the ministry responsible for immigration policy in 2007, in response to 
two fundamental principles: i) the chosen and concerted immigration policy must take account of the interests of 
countries of origin as well as those of the host country; ii) development assistance policy for countries that are the 
source of immigration must be framed with regard to migration flows. 

The amount of money allocated to the co-development programme is increasing, with funding appropriations 
rising from EUR 13 million in 2007 to EUR 29 million in 2008. At the same time, the number of target countries ï 
migrants' countries of origin ï rose from four in 2006 to 13 in 2007 and 20 in 2008. However, co-development 
represents only a tiny fraction of the ministry's budget, since funding of EUR 605 million was allocated to its other two 
programmes in 2008. It also represents a tiny fraction of France's bilateral aid: 1% to 2% of programmable bilateral aid. 
The amounts allocated to co-development are also small in relation to the amount of financial transfers made by 
migrants. The Malian community in France transfers over EUR 200 million a year to Mali (the AfDB gave an estimate of 
EUR 205 million in 2005), 70% of it in direct family support. In comparison, the co-development FSP (priority solidarity 
fund) for Mali over the period 2003-05 amounted to EUR 2.6 million, plus EUR 900,000 contributed by the Malian 
diaspora in France. 

The objectives of the co-development programme are: i) to promote concerted management of migratory flows 
and co-development (the target being the conclusion of six concerted migration flow management agreements and four 
co-development agreements in 2008); and ii) to contribute to individual or collective projects by migrants in their 
country of origin. They are reflected in: i) multilateral assistance backed by the setting up of a trust fund with an 
international bank; ii) bilateral assistance for countries with which concerted migration flow management agreements 
have been concluded; iii) help with resettling migrants in their country of origin; iv) help with actions for migrants in their 
country of origin through support for associations or co-financing with French local authorities. The objectives for 2008 
are the realisation of 700 individual co-development projects financed in migrants' countries of origin, for an average 
amount of EUR 7 150 each, and 30 collective co-development projects financed in migrants' countries of origin for an 
average amount of EUR 37 500 each (APD Mission, 2008). 

Some of the tools introduced are relevant and make it easier for migrants to support development in their region 
of origin. The facilitation of financial transfers is one, with the opening of a website designed to reduce the cost of 
financial transfers through greater transparency (www. envoidargent.fr); the promotion of microfinance is another. 
Structural support for migrant organisations, the creation of co-development savings accounts encouraging productive 
investment and the co-financing of collective projects carried out by migrants also facilitate local development. In Mali, 
the Tokten programme managed by UNDP and 30% co-financed by France enables Malian academics in France to 
use their skills in short-term assignments with Malian universities. 

However, the cost-efficiency of certain projects seems low and their impact on local development may be 
queried. That is particularly true for projects to support the voluntary return of migrants. In Mali, beneficiaries have 
received up to EUR 4 000, a hundred times more than average total assistance per inhabitant. Apart from the fact that 
the imitation effect could encourage young Malians to emigrate, it can also cause problems in communities that have 
difficulty gaining access to funding. The aim should therefore be to give migrants their place without upsetting local 
balances. The primary objective of co-development aid must be the development of the partner country, which is the 
primary response to controlling migration flows. An evaluation of the co-development programme would therefore be 
timely, in order to measure the impact on development. 
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The creation of the ministry is specifically presented as favouring the quest for policy coherence. 

As the Memorandum states, ñit paves the way for closer interministerial dialogue by allowing for a 

link between migration control policy and development assistance policyò. This was given practical 

expression in a decree of 22 November 2007 giving the Minister for Immigration and 

Co-Development a seat on CICID at the same level as the Minister of State for Co-operation and the 

Minister of the Economy and Finance.
8
 However, CICID is not an instrument of policy coherence for 

development but a means of co-ordinating French development assistance. When CICID considered 

the issue of international migration and development in June 2006, it did so from a co-development 

standpoint, i.e. how French co-operation can support migrants' initiatives in favour of their home 

country (development actions, facilitation of fund transfers, mobility assistance and the mobilisation of 

expertise). CICID has never considered the examination of current legislation on migratory flows to be 

part of its brief. Another committee, the interministerial committee on immigration control (CICI), 

considers immigration policy issues. Its general secretariat is provided by the secretary general of the 

Ministry of Immigration, Integration, National Identity and Co-operative Development, who organises 

interministerial meetings to prepare agreements on concerted management of migratory flows. The 

Director General of International Co-operation and Development is not one of the 17 directors of 

central government departments who are ex officio members of the CICI's committee of directors, but 

regularly takes part in the committee's work. The fact that treatment of the same issue may be 

dispersed among different authorities according to their viewpoint can undermine the quest for a 

coherent overall approach. 

In January 2008, the Minister for Immigration announced the creation of a working group to 

consider a constitutional amendment allowing for the introduction of a quota policy.
9
 The working 

group, made up of suitably qualified personalities, is due to report in April 2008. While it may be 

useful to bring together people from different backgrounds to provide input when policy is being 

framed, France could use an existing permanent body, involving the different ministries concerned and 

other qualified players, to monitor and evaluate migration policy measures, including the impact of 

such measures on partner countries' development. Likewise, Parliament should play a greater role in 

monitoring the policy. The minister's proposal to institute an annual debate on migration policy in 

Parliament is a step forward in this regard. 

The OECD considers that migration can help to combat global poverty and asks its members to 

give greater consideration to the impact of their migration policies on development (OECD, 2007a). 

France is committed to research in this area, as shown for example by the fourth annual conference on 

migration and development organised by the AFD and the European Development Network in 

November 2006. The aim of the conference was to examine the links between migration, trade, 

investment and assistance, the brain drain and migrants' transfers of resources (AFD/EUDN, 2007). It 

would be helpful if this research could better inform public debate on migration policy. 

Organisational approach focusing on co-ordination and targeting Europe 

France does not have an institutional system devoted explicitly to policy coherence for 

development. However, it has strengthened mechanisms to co-ordinate French positions in the 

European framework and with regard to development assistance co-ordination. The internal coherence 

of action by institutional players has been strengthened since 2005-06 by the creation of the General 

                                                      
8.
 A representative of the Ministry of Immigration, Integration, National Identity and Co-operative 

Development will shortly take a seat on the board of the AFD.  

9
 The policy would differentiate economic migrants according to their country of origin and profession 

(radio interview with the Immigration Minister on Europe 1, 20 January 2008). 
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Secretariat for European Affairs and the more proactive role taken by CICID, together with certain 

institutional adjustments. For example, a post of trade and development advisor has been created at 

DGCID and the development directorate and policy directorates are encouraged to work together. The 

DGTPE covers the economic, monetary and development co-operation dimensions with partner States, 

meaning that trade and development issues can be considered together. The new method for preparing 

Budget Acts also requires greater co-ordination between the institutional players involved in 

development. 

The General Secretariat for European Affairs is the Prime Minister's department responsible for 

co-ordinating ministries' activity on issues relating to the European Union and the OECD. It acts as the 

interface between French and European institutions in all EU spheres of activity (except the common 

foreign and security policy), including development co-operation, and guarantees the coherence and 

unity of the French position within such bodies. The interministerial co-ordination mechanism is 

therefore operational as regards the preparation of France's strategic positions within the EU. The 

value added by CICID and the Strategic Orientation and Programming Conference as co-ordination 

forums for the main institutional players involved in co-operation is widely acknowledged. 

Efforts are therefore being made to establish and activate mechanisms for co-ordination between 

or within ministries. However, their mere existence does not guarantee the policy coherence for 

development because that is not their explicit brief. That is the case with CICID. It has been 

considering coherence issues since 2006, though on an ad hoc basis and to a limited extent. Thus, the 

committee has tackled questions like global public goods, governance, higher education and research 

from a co-ordination standpoint and has looked at the subject of international migration through the 

prism of co-development. 

As illustrated in the case of migration, the government's institutional response to a specific 

problem is generally to set up an ad hoc committee to look at the issue and come up with answers. 

This has the drawback of not emphasising the monitoring and evaluation of recommended measures. 

Lasting systems need to be created for that purpose. A stronger CICID, with the support of its 

secretariat, could be a locus for the systematic examination of policy coherence issues, insofar as it 

brings together all ministerial departments that have a connection with development. In all events, 

whether through CICID or not, France should identify an interministerial structure capable of being 

given an explicit brief to promote policy coherence for development. The structure should be strong 

enough to defend solid positions on sensitive issues like trade and security. 

The capacity for analysis and research is important in order to inform interministerial dialogue 

and ensure that France is able to assert positions favourable to policy coherence for development. 

Programmes of work bringing together different players around the same issue have been established, 

for example on support for African farming and the impact on European policies with the Ministry of 

Agriculture, the AFD, the International Fund for Agricultural Development and the OECD, and on 

farm trade with the World Bank, the AFD and CIRAD (International Cooperation Centre of 

Agricultural Research for Development). The Ministry of Foreign and European Affairs also heads up 

informal networks on specific issues like the environment and trade, involving players in French 

co-operation who are able to provide technical input. However, specific capacity remains small at the 

present time and France should increase its capacity for analysis of policy coherence in order to give 

the Minister of State for Co-Operation the tools that enable him to assert the policy coherence 

standpoint in discussions between ministers. In doing so, France could take more advantage of the 

research carried out by the AFD and development research centres and by civil society institutions. 

Similarly, France could do more to set its effort in a European context by using existing capacity 

within the European Commission, which defined 12 priorities for policy coherence in 2005, and by 
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continuing its active involvement in the informal forum for exchange and information on policy 

coherence created in 2003. This may be particularly useful for monitoring and evaluating action. 

France played an active part in work on European mechanisms for promoting policy coherence for 

development in 2007 (ECDPM, 2007) and contributed to the progress made by Member States in this 

area (European Commission, 2007). It is important now to establish a framework for the debate in 

France through reports on policy coherence, which could be achieved by means of a special section in 

the report on annual performance based on the cross-cutting policy document or the preparation of a 

specific annual report to parliament. 

Future considerations 

¶ France is invited to promote policy coherence for development through a clear policy 

commitment based on a comprehensive understanding of coherence that spans all national 

sectoral policies. The commitment could be supported by a wider public debate, including on 

issues related to EU policies. 

¶ The government should give a precise mandate on policy coherence for development to a 

permanent structure operating at an appropriate level. The structure would be tasked with 

conducting a systematic analysis of issues relating to policy coherence for development 

when sectoral policies are examined. It would also be tasked with monitoring and evaluating 

the impact of these policies and their coherence with French co-operation objectives. 

¶ France should increase its capacities for analysis and monitoring in this area while making 

full use of existing competencies in France, at the European Commission and among its 

international partners. 
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Chapter 3 

 

ODA Volume, Channels and Allocations 

Aid volume 

Current level and trend of ODA volume 

According to preliminary data received by the DAC, French ODA stood at USD 9.94 billion in 

2007, ranking France third among DAC member countries. After declining overall during the 1990s, 

the volume of French aid has risen significantly and steadily since 2000, reflecting political 

commitments to increase aid (Table B.1): the share of ODA in French GNI rose from 0.30% in 2000 

to 0.41% in 2004 and to 0.47% in 2005 and 2006.  

The year 2007 saw a break in this trend. Aid volume retreated in real terms, vis-à-vis 2006, when 

it amounted to USD 10.6 billion, and the ODA/GNI ratio dropped from 0.47% in 2006 to 0.39% in 

2007. While this performance places France first among G-7 countries, it ranks 11th among DAC 

countries, below the DAC country average, estimated at 0.45%. 

Can France achieve its stated aid targets? 

At the 2002 Monterrey Conference, France gave a Presidential commitment to increase its ODA 

effort so as to reach 0.5% of GNI in 2007 and 0.7% by 2012. It was thus the first G7 country to 

announce publicly a schedule for moving towards the United Nations aid target of 0.7% of gross 

national income. However, France did not meet the target it had set for 2007, and the government 

recently postponed to 2015 its commitment for reaching 0.7% of GNI, in line with the collective 

undertaking of European Union members. 

It seems in fact that it will be difficult to achieve even the interim objective of 0.51% set by the 

European Union for 2010. To reach the short- and medium-term objectives, ODA would have to rise 

by more than EUR 1 billion each year to 2015. Yet in 2007, ODA spending fell short of the level 

forecast in the 2008 draft budget, according to which it would have amounted to 0.42% of GNI (down 

from 0.47% in 2006). The 2008 budget calls for increasing ODA by nearly EUR 1 billion over 2007, 

primarily on the basis of planned debt cancellation (a portion of which would be carried forward from 

2007), but this cannot be regarded as certain. Moreover, government forecasts released in March 2008 

show that France is facing severe budgetary constraints: its fiscal deficit exceeded 2.4% of GDP in 

2007 whereas it is committed to achieving fiscal balance by 2010, if growth permits, and at latest by 

2012. It is essential, then, for France to plan for the funding that will be needed to fulfil its 

international commitments. To this end, it will need to take account of the following factors: debt 

relief; new financing mechanisms; the use of concessional loans; and the eligibility of certain ODA 

uses. 
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Debt cancellation 

As chair of the Paris Club, France has made a considerable effort at debt relief for developing 

countries over the last decade, most importantly for Nigeria (2005-06) and Iraq (2005-08). Between 

2001 and 2006, annual debt cancellation increased by a factor of seven, from EUR 366 million to 

EUR 2.7 billion, and estimates for 2007 and 2008 are for EUR 1.3 billion and EUR 2.02 billion 

respectively. Over this time, France has continued to implement ñdebt relief and development 

contractsò (C2D) for funding poverty reduction programmes (Box 5). Debt relief represented 41% of 

France's bilateral ODA in 2005-06 (Table B.5). Debt cancellation operations will decline swiftly, and 

it is therefore essential to begin planning now for the resources that must be mobilised to offset this 

decline and to keep ODA on an upward track. 

Box 5. Debt Relief and Development Contracts (C2D) 

The Debt Relief and Development Contract (C2D) is an additional mechanism for addressing debt issues 
under the HIPC initiative: it allows all remaining ODA maturities to be refinanced through grants, once the 
country concerned reaches the completion point. The grants are earmarked for poverty reduction programmes 
selected by mutual agreement with the partner country, in seven priority sectors, consistent with the guidelines 
in the Poverty Reduction Strategy Papers and with French priorities (education, water and sanitation, health and 
AIDS control, agriculture and food security, infrastructure development, environmental protection, and productive 
development). These grants generally take the form of global budgetary assistance and sectoral assistance, and 
they represent a foreseeable financing volume of around EUR 3.7 billion. 

Around 20 countries have signed C2D agreements with France, or are eligible to do so. Nine of those 
countries, having reached the HIPC completion point, had already signed a first or even a second C2D between 
2001 and 2006. With EUR 537 million over the period 2006-2011, the Cameroon C2D represents the most 
important official development assistance programme that France has yet signed.  

New financing mechanisms 

To pave the way for expanding its aid effort, France has been giving consideration since 2002 to 

the creation of new mechanisms for financing international assistance and mobilising the international 

community. Innovative approaches already under way include the following: 

i. The ñInternational Solidarity Taxò on airline tickets, launched in France in 2006, revenues 

from which, currently amounting to some EUR 160 million (USD 225 million), go 

essentially to financing the international drug purchases facility, UNITAID. France has not 

to date counted these funds as ODA. 

ii. The International Finance Facility for Immunisation (IFFIm), launched in 2006 by the 

United Kingdom and France, attempts to raise non-ODA funds on capital markets to 

support programmes of the Global Alliance for Vaccination and Immunisation (GAVI). 

The French contribution to repayment of loans amounts to EUR 1.29 billion between 2007 

and 2026 (the first tranche of which is covered by the airline ticket tax, up to 10% of its 

annual proceeds, with a state guarantee to pay any outstanding balance if those revenues 

are not sufficient). 
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iii.  The Oudin-Santini law
10

 of 2005, which allows French municipalities to use up to 1% of 

their water and sanitation budgets for decentralised co-operation activities in these fields. 

This activity currently amounts to about EUR 15 million a year. 

Taken as a whole, these measures now represent a welcome if modest contribution to overall 

French ODA  

The grants-loans debate 

In contrast to most other DAC member countries, France has been steadily increasing the volume 

of concessional loans and their share within ODA. At EUR 1 226 billion in 2006, loans represented 

two-thirds of France's programmable ODA flows in that year. The loans are made by AFD, and are 

targeted primarily at middle-income countries, where they are used for projects in infrastructure and 

urban development, environment and the productive sector. The share of non-sovereign loans, 

allocated to private enterprises or municipal governments, is rising. AFD also makes loans to some 

low-income countries, such as Senegal and Burkina Faso, recognising that these countries are at low 

risk of becoming over-indebted according to the ñDebt Sustainability Frameworkò developed by the 

Bretton Woods institutions to avoid the risk of excessive re-indebtedness. To the same end, France has 

introduced a new instrument, the highly concessional ñcountercyclical loanò, under which repayments 

can be suspended without additional charges if the borrower's economic situation deteriorates because 

of an external shock. 

In fact, because of their leverage effect, loans can increase the volume of developing financing ï 

and thus put the French taxpayer's contribution to better use - while contributing effectively to 

development, provided they are well-designed and adapted to different contexts. ADF varies the 

degree of concessionality according to the recipient country's characteristics, ranging from grants 

(concessionality of 100%), for LDCs or social projects, to loans with very little concessional element 

in emerging countries, AFD has reduced the average level of concessionality, and is now generating as 

much as three euros of loans for every euro of interest subsidy. Loans are thus a way for AFD to 

increase its volume of activity and, consistent with the financial logic of any banking institution, to 

turn a profit. Since 2005, the dividend earned by AFD, 50% of which it used to keep, has been 

appropriated in full by the State, which returns it to the agency as supplemental funding for grant 

programs and for subsidising loans. The transfer amounted to some EUR 245 million in 2006. As with 

the World Bank, AFD's lending activity generates profits that help to finance ODA. France seeks in 

this way to optimise the use of available resources, expanding its lending activity while adjusting the 

degree of concessionality. 

However, because it is important not to contribute to the excessive re-indebtedness of states, 

many of the poorest countries receive limited aid of this type (at least in terms of sovereign loans), 

which is reserved for middle-income countries (in Africa, only South Africa, Kenya and Ghana were 

eligible for loans in 2006). Moreover, loan funds are targeted for financing economic activities, while 

grants are preferred for financing basic social services. Thus, the availability of grant funds constrains 

the pursuit of poverty reduction goals in the poorest countries of the ZSP, whereas the objective of 

preserving global public goods in emerging and middle-income countries can be served through loans, 

authorizations for which are much higher. It is essential that the geographic and sectoral distribution of 

aid should be determined on the basis of a strategic vision, taking into account each country's needs 

and national strategies, and not on the basis of what best fits the instruments at hand. France needs 

                                                      
10

 Law 2005-95 of 9 February 2005 on international co-operation by local governments and water 

agencies in the areas of water supply and sanitation. 



DAC PEER REVIEW OF FRANCE 

42 DAC PEER REVIEW OF FRANCE - © OECD 2008 

then to ensure rising levels of allocations in the form of grants (or innovative loan instruments) where 

necessary so that priority ODA countries are assured of substantial support. 

France should also ensure that both the letter and the spirit of DAC concessionality criteria are 

respected in reporting its ODA. While France indeed observes the minimum 25% grant element 

criterion for the loans it reports as ODA, shifting market conditions make it more difficult to ascertain 

that some of its loans really carry ñfavourable conditionsò (which the directives also require), given 

the 10% discount rate currently applied. It should be noted as well that, under DAC rules, lending 

activity has the effect of increasing ODA flows upon disbursement, but reducing them when it comes 

time for repayment. 

Eligibility of certain current uses of ODA 

France records as ODA certain expenses ï in significant amounts - that do not result in flows to 

developing countries, and that may be questioned in terms of their ODA eligibility. These expenses 

are considered ñartificialò by some members of Parliament and by some NGOs (National Assembly, 

2007). Among these expenses, the most important have to do with tuition fees (écolages), which 

represent the ex-post accounting of the cost of higher education offered to students from developing 

countries. These outlays have been rising sharply for the last five years, and stood at 

USD 1 097 billion in 2006 (Table B.2). According to the recent National Assembly report, France 

counts these expenses for all students from developing countries, whether or not they return to their 

country of origin following their studies, and regardless of their fields of discipline, in a manner 

contrary to DAC directives on this subject. France therefore needs to identify the beneficiaries more 

accurately, so that only those who actually meet the eligibility criteria are recorded in its ODA figures. 

Other expenses that are ODA-eligible are now reported more extensively, and these can increase the 

volume of ODA without actually expanding aid flows. They have to do in particular with: (i) refugee 

reception expenses, which represented EUR 376 million in 2006;
11

 and (ii) development research 

outlays, which amounted to EUR 524 million in 2006, and have been rising sharply since 2003 

(Table 1). 

The French government should ensure that its ODA reporting respects the DAC rules, so as to 

enhance the integrity of the data and improve the transparency of ODA, as the National Assembly and 

the general public have insisted. France should notify as ODA all eligible flows, such as the proceeds 

from the airline ticket tax and financial flows from decentralized cooperation, but it should adhere 

strictly to the DAC eligibility criteria and principles, particularly those relating to education fees and 

loan concessionality. 

The need for detailed programming of ODA increases 

France intends to respect its commitments to increase its ODA volume by 2015, and this is of 

great importance for the entire international community. The DAC team urges France to establish a 

roadmap for moving toward these objectives, with the target dates as milestones. France should also 

take advantage of the establishment of its first multiyear budget (2009-11) to insert adequate 

allocations in the budget law. The law could be supplemented by a note explaining the use of these 

funds (modalities, bilateral or multilateral, impact on institutional capacity). In this way, France could 
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 France reports nearly all these expenses as ODA. Yet according to DAC rules, they should be limited 

to outlays for transferring refugees, and then for their temporary maintenance. The National Assembly 

report notes that these expenses "seem to have more to do with controlling migration flows and 

managing asylum-seekers on French soil than with aiding refugees." 
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draw full benefit from the important innovation that the new organic law on budget preparation 

represents (Chapter 4). 

Bilateral aid 

As illustrated above, bilateral ODA, which represented 73% of total French ODA in 2006, has 

evolved greatly since the last review, in terms both of volume and of structure (influence of debt and 

non-programmable or non-budgetary expenditures). This section offers a closer assessment of 

"programmable bilateral aid", which lies at the core of the strategic effort that French co-operation is 

now making. 

Limited programmable bilateral aid 

As Figure 2 below shows, the portion of programmable bilateral aid in total French ODA is 

relatively low. Franceôs programmable aid represented only 29% of its total bilateral ODA in 2005, 

compared with a DAC average of 46%. This reflects the very high share of non-programmable 

budgetary expenditures (tuition fees, refugee costs), non-budgetary outlays (a portion of debt 

cancellation), as well as the heavy support that France provides to several global funds, and the 

non-compressible portion of its multilateral commitments, within the programmable aid budget 

(Table 1). This trend is continuing. Thus in 2008, programmable aid allocations recorded in the ñODA 

missionò of the budget law rose by EUR 524 million over 2007, but this had more to do with the 

replenishment of several multiyear multilateral funds than with any significant plan to increase the 

level of bilateral aid allocations in particular. This reduces the manoeuvring room for France's bilateral 

co-operation. When increasing its volume of aid, France will have to select instruments that will give 

it the necessary margin to assume its full role as a leading player in priority countries and sectors. 

Figure 2. Composition of French ODA (Net ODA, 2003-06) 
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  Source: Memorandum of France. 

Geographic concentration 

The principle of geographic selectivity: the Priority Solidarity Zone 

In 1998, France created a ñPriority Solidarity Zoneò (ZSP), in order to focus French aid more 

closely on a limited number of countries. Since 2004, the ZSP has embraced 55 countries, including 

the old ñambitò countries (pays du champ, primarily the former French African colonies) and other 

countries of sub-Saharan Africa, the Middle East, Indochina, the Caribbean, and the Pacific, plus 
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Afghanistan on a provisional basis. Within the ZSP, the primary objectives of French policy are to 

help achieve the Millennium Development Goals by 2015. 

The ZSP includes 43 African countries in a total of 55. In 2006, 70% of French allocable bilateral 

aid went to Africa, and 58% of this to sub-Saharan Africa (Table B.3). This is consistent with France's 

reiterated commitment to earmark two-thirds of its aid for Africa, in order to help achieve the MDG 

there, and reflects France's strong historic ties with that continent. On the other hand, France is 

reducing its support for the least developed countries (LDCs). The share of aid allocated to these 

countries has declined in recent years, and represented only 20% of allocable bilateral aid in 2006 

(38% for other low-income countries).
12

 

Table 1. Breakdown of French ODA since 2003 (in EUR million) 

2003 2004 2005 2006

               MULTILATERAL TOTAL 1,805.28 2,338.78 2,242.53 2,136.07

Community aid 1,160.33 1,499.80 1,457.20 1,543.80

Multilateral aid 644.95 838.98 785.33 592.27

               BILATERAL TOTAL 4,614.29 4,468.80 5,792.59 6,298.76

Programmable bilateral aid 1,653.61 1,877.99 1,832.72 2,262.28

Financial assistance (GROSS ODA) =(a + b +c) 993.49 1,095.81 1,171.08 1,610.34

a) Loans (disbursements) 395.24 409.27 446.04 679.44

b) Grants arranged by AFD & MAEE 402.81 464.15 506.27 585.80

c) Grants arranged for French overseas territories 195.44 222.39 218.77 345.10

Aggregate programmes =(d+e+f+g+h) 1,054.27 1,132.44 1,106.83 1,228.41

d) 541.15 591.34 559.16 570.86

e) 30.21 32.94 29.96 38.95

f) 63.1 55.9 54.8 65.4

g) 322.43 396.11 415.13 523.90

h) 97.41 56.17 47.74 29.34

i) Administrative costs 226.83 294.72 268.80 272.20

-620.98 -644.97 -713.99 -848.67

Other types of bilateral expenditures 2,960.67 2,590.81 3,959.87 4,036.48

1,925.40 1,411.54 2,706.04 2,702.61

m)  Accommodation expenses for foreign students 640.03 735.53 768.46 894.28

n) Accommodation expenses for refugees 394.04 438.08 470.39 376.17

1.20 5.67 14.98 63.43

    

TOTAL net ODA 6,419.56 6,807.58 8,035.12 8,434.83

o)        Miscellaneous expenditures by contributors other than MAEE

Comprehensive aid from local authorities

Humanitarian aid  

Research to promote development

Miscellaneous comprehensive aid from other ministries

 

Comprehensive aid from MAEE (including technical co-operation)

j)         Loan repayments 

k)       Debt cancellation and rescheduling

 

Source: Memorandum of France. 

The geographic concentration of aid seems to be increasing: the share of bilateral aid going to the 

15 largest beneficiaries of French aid rose from 62% in 2000-04 to 70% in 2005-06, a level close to 

the DAC median of 73% (Table B.4). But this trend is due essentially to the volume of debt 

cancellation. Excluding debt relief, the first 15 beneficiaries accounted for only 59% of allocable 

bilateral aid in 2005-06. With a relatively limited volume of programmable bilateral aid, scattered over 

a large number of countries, and with the arrival of new donors, France no longer occupies the 

position it formerly held in many African countries, as can be seen in the case of Mali (Annex D). 

While the fact that France is not now the almost exclusive bilateral partner it once was may make for a 

healthier partnership, it is important that France should retain the means needed for an ambitious 

strategy to combat poverty in these countries, where it enjoys a competitive advantage stemming from 

its multifaceted historical relationship, which includes a long-term cooperation effort. 
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 This represents 0.07% of gross national income, below the United Nations target of allocating 0.15% 

of GNI to LDCs. 
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Strengthening and implementing a targeted geographic strategy 

As stated in the Memorandum, and confirmed in the guidelines established by the President of the 

Republic, France intends to concentrate its programmable budgetary funds more closely on a limited 

number of key countries, primarily in Africa, with priority to the least developed ones. In future years, 

France will therefore have to be careful to ensure that the low level of budgetary resources now 

allocated to grants does not compromise achievement of this objective. This is all the more important 

at a time when France is extending its co-operation to the emerging countries of Asia and Latin 

America, in particular through AFD's lending activities. Thus, the DAC encourages France to prepare 

a geographic strategy targeting a smaller number of countries, especially among LDCs and fragile 

states, with a view to fighting poverty. A differentiated country approach could help avoid distortions 

inherent in the instruments and could also allow France to achieve a critical mass that would give it 

greater clout within the international community. From this viewpoint, in redefining its priority zone, 

France should consider its value added vis-à-vis the partner countries, within a more global context of 

the division of labour within the European Union, and the implementation of the Paris agenda on aid 

effectiveness (Chapter 5). 

Sector concentration 

Heavy concentration on the social sectors 

The main features emerging from the sector distribution of French bilateral aid, as it appears in 

Table B.5, are the following.
13

 Excluding the item relating to debt relief, which represented 41% of 

commitments in 2005-06, the ñinfrastructure and social servicesò item is the most important one, with 

28% of bilateral ODA: (i) Education (USD 1 625 billion) alone accounts for 70% of bilateral ODA, 

and goes essentially to university education (basic education takes only one-tenth of bilateral 

education flows). In 2006, the most important education outlays reported as ODA were tuition fees 

(USD 1 097 billion) and university scholarships, in particular at the Masterôs and doctoral level 

(USD 102 million). At USD 151 million in 2005-06, basic education in fact represents only 9% of 

bilateral commitments in the education sector. Outlays for basic education can be expected to rise in 

the future, as France has signed a number of international initiatives such as the Dakar Declaration and 

Education for All as part of its education strategy; (ii) water and sanitation (USD 176 million) now 

receive a sharply rising share, through public-private partnerships and joint work with the multilateral 

initiatives to which France contributes heavily. 

The ñeconomic infrastructure and servicesò item represented only 8% (USD 738 million) of 

bilateral ODA in 2005-06. This item can be expected to grow significantly in coming years. The 

President of the Republic announced in February 2008 a new initiative to support economic growth in 

Africa (Sarkozy 2008b). The prospects for greater involvement in emerging countries and for growing 

use of loans, which are appropriate in sectors such as transportation, energy or banking activity, also 

point in this direction. 

A special interest in cultural diversity 

An interesting aspect of French ODA (and that of some other DAC members such as Spain, 

Portugal and Italy) is its particular focus on promoting cultural diversity as a factor for development. 

France maintains a network of 83 French cultural centres and institutes, as well as five 

                                                      
13

 It is important to note that the sector distribution does not take account of Franceôs very substantial 

allocations to certain multilateral thematic funds, in particular those in the health field and, to a lesser 

extent, in education. 
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ñFranco-nationalò cultural centres, 170 Alliance Française branches, and other institutions, which 

(i) support cultural activities in developing countries, and (ii) serve to promote the French language 

(which is seen as an important aspect of social cohesion and economic progress in Francophone 

countries and regions). France supports local artistic creativity in developing countries, and it strives to 

develop reading, to promote the development of local cinema and media producers, and to give them 

access to information and communication technologies. Its financial effort in this field was estimated 

at EUR 164 million in 2006. Given the scope of this effort, an impact evaluation of these activities 

would be useful for guiding future actions by France in support of cultural diversity. Box 6 describes 

an example of such support in Mali. 

Box 6. Cultural diversity in Mali 

Over the last 10 years, the government of Mali has sought to engage local communities more closely in 
managing their cultural heritage, by establishing regional offices and cultural missions. Through the project for 
ñcultural diversity in Maliò implemented by the French Cultural Centre in Bamako, France is attempting to: 
(i) strengthen existing domestic capacities both in the institutional field and in mounting major cultural events; 
(ii) encourage contemporary creativity and the production of cultural goods; and (iii) safeguard significant 
elements of the cultural heritage as a means of preserving cultural diversity and promoting cultural dialogue. This 
project, supported by another regional project focusing on ñartistic expressions in ZSP countriesò, covers the 
period 2007-2009, at a cost of EUR 1 billion.  

Source: Centre culturel français, Bamako. 

Toward a more strategic approach? 

As mentioned in Chapter 1, France has prepared sectoral and cross-cutting strategies in all the 

key areas of its development assistance. It is also trying to focus its aid on three sectors in partner 

countries. However, historical as well as political and administrative factors have meant that French 

aid remains highly dispersed in its partner countries. As with the geographic distribution of its aid, 

France would do well to define more clearly its current vision of sectoral priorities in order to integrate 

them better into the programming process (Chapter 4). 

There are many other players in development co-operation 

Beyond their awareness-raising and public education role, French NGOs and decentralised 

co-operation bodies are also important channels of development assistance and humanitarian aid. The 

2007 inventory of ñinternational solidarity playersò lists nearly 400, to which may be added thousands 

of local associations and twinning arrangements. Despite this diversity, the 20 leading French NGOs 

account for more than 75% of the total budget of French NGOs. Their global resources were estimated 

at EUR 652 million in 2003, 63% of which came from private funds (CCD, 2005). French NGOs serve 

as channels for only a very modest portion of official development assistance, around 1% 

(EUR 53 million), while the average figure for DAC countries is 6%.
14

 The government has 

undertaken to double the ODA share for NGOs by 2009, to bring it to 2% of French aid. The 

examining team encourages this effort and invites France to take greater advantage of the resource 

represented by NGOs, which play a significant role especially in the poorest and most fragile 

countries. 
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 Including contributions to the central budget for NGOs, some USD 50 million in 2005-06. 
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Some 3 250 local governments are involved in decentralised co-operation projects with partner 

countries of the South. According to the government, however, the amounts committed are limited, 

and represent only 0.03% of the French ODA/GNI effort. Decentralised co-operation is financed 

essentially by the municipalities from their own funds, but it is augmented by co-financing from the 

Ministry of Foreign and European Affairs. In 2006, ODA earmarked for decentralised co-operation 

was estimated at, EUR 59 million a year, and the preliminary figure for 2007 is EUR 65 million. 

The important place of multilateral aid 

France maintains a strong commitment to providing aid at the European and multilateral levels 

(Table B.2), with a gross volume of USD 3 291 billion (constant dollars of 2005) in 2006, representing 

27% of its total net ODA. Three institutions account for 66% of multilateral aid: the European 

Community, the World Bank, and the Global Fund to fight AIDS, Tuberculosis and Malaria. The 

remainder is scattered among 150 other international institutions. France would do well to re-examine 

its portfolio of multilateral commitments with a view to targeting its contributions to these 

organizations more closely. 

The European Community occupies a dominant placeé 

The French contribution to European aid includes France's participation in the European 

Development Fund (EDF) and the external assistance programmes funded by the general budget of the 

European Commission. France contributes around 15% of its development assistance through the 

European channel (USD 1 885 billion in 2006). France is the largest subscriber to the ninth EDF, 

providing 24.3% of funds (in contrast to its 15.9% budgetary share). However, its share will decline to 

19.55% for the 10th EDF, placing it in second position behind Germany. 

é and France contributes to many non-European institutions 

Since the last review, France has substantially expanded its contributions to ñverticalò 

multilateral funds (in particular the Global Fund to fight AIDS, Tuberculosis and Malaria, with a 

commitment of EUR 900 million over the period 2008-10), as well as to development banks, in 

particular to compensate for debt cancellation. According to DAC statistics (Table B.2), France 

channels around 11% of its total aid, or USD 1 406 billion, to non-European multilateral institutions 

(World Bank, UN agencies, regional development banks and others). France also provides support to 

many international institutions in the form of experts and consultants. 

Towards a more strategic multilateral approach 

The lack of a strategic, medium-term global vision for multilateral aid limits the scope and impact 

of articulations with the bilateral side of French aid, and may also reduce French influence in 

international organisations. The approach taken by the Ministry of Finance which sends to parliament 

every year a summary report on IMF and World Bank activities, including the question of the French 

presence in those institutions, is one route to be pursued. The government should follow up on this 

example, and on the progress made in the health field, to prepare a more explicit strategy with all 

multilateral players, which would allow efforts to be better targeted in terms of positioning and 

alliance building, both bilaterally and multilaterally. To this end, the strategy could take into account 

the results of the evaluation work in which France has participated. Like other members of the 

international community, France is paying greater attention to evaluating the performance of the 

institutions it finances through its contributions. Thus, it is part of the Multilateral Organisations 

Performance Assessment Network (MOPAN) and is helping these organisations to develop evaluation 

tools, in particular through the COMPASS initiative of the multilateral development banks. 
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Future considerations 

¶ France is committed to respecting its international commitments to increase its aid volume, 

and it is essential for the international community that France should do so. It would be well 

therefore if France were to adopt as soon as possible a road map for moving steadily towards 

the European ODA objectives for 2010 and 2015, indicating as well the necessary 

operational measures of support.  

¶ France should take advantage of the establishment of multiyear budgeting to provide for 

adequate ODA allocations in the budget law, and to give a higher profile to co-operation 

policy. 

¶ France should ensure that the ODA statistics it reports annually are consistent with the ODA 

eligibility directives established by the Committee. 

¶ France should concentrate its aid on a smaller number of countries, especially among least 

developed countries and fragile states. In so doing, it should strike an appropriate balance 

between grants and loans.  

¶ Given the size of its commitment, France would benefit from defining its multilateral 

strategy more closely, both with respect to more targeted positioning vis-à-vis multilateral 

players and in terms of articulations among the different instruments and channels of French 

ODA. 
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Chapter 4 

 

Organisation and Management of Aid 

The institutional organisation of French co-operation 

The system remains complex, despite reforms 

Created in 1961, the French aid system originally revolved around a Ministry for Co-operation, 

which implemented the broad lines of government policy, including grants, and a ñCentral Fund for 

Economic Co-operationò (the French Development Agency after 1998), which operated as a bank and 

provided loans. The institutional arrangements for French co-operation still reflect the postcolonial 

heritage, even if they have evolved greatly over the last five decades. The last major reform of the 

co-operation system was launched in 1998, and revived in 2004. That reform was intended in 

particular to strengthen interministerial co-ordination and to simplify the institutional landscape. 

The French memorandum provides a full explanation of how the French aid system works today 

(Figure 3). Generally speaking, responsibilities and tools are shared among the three main players 

(DGCID, DGTPE and AFD),
15

 with the addition of a number of entities and co-ordination structures 

intended to make the overall effort coherent. Since 2007, the Ministry of Immigration, Integration, 

National Identity and Co-operative Development (MIII DS) has also been involved in the planning of 

development assistance policy. The specific role of each institutional player within this system is 

summarised in Table 1 below. The DGCID guides the government's overall assistance policies in 

conjunction with the DGTPE. These two offices manage bilateral activities jointly with the French 

Development Agency. The ADF, however, has gradually been taking on a more visible role as a 

ñprincipal operatorò in French aid, and has become a centre of expertise and experience in 

implementing French aid programmes in the field. The AFD has also strengthened its intellectual 

output, especially in the strategic planning and research departments. When it comes to multilateral 

aid, the DGTPE has institutional responsibility for the development banks and certain thematic funds, 

while the MAEE manages funds earmarked for United Nations institutions and the ñhealth sectorò 

funds. 

The current institutional arrangements for France's development co-operation are more coherent 

than those that the DAC reviewed in 2004, but they are still complex. The multiplicity of objectives is 

reflected in a multiplicity of players, instruments and procedures, and the division of responsibilities is 

not always clear. Indeed, it is a feature of the French system that, despite the many players involved, 

none is devoted exclusively to development assistance: 

 

                                                      
15

  The Directorate-General for International Co-operation and Development (DGCID) is part of the 

Ministry of Foreign and European Affairs (MAEE). The Directorate-General of the Treasury and 

Economic Policy (DGTPE) is part of the Ministry of Economy, Finance and Employment (MINEFE). 

The French Development Agency (AFD) is a government agency that reports to these two ministries. 
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Figure 3. Simplified organisation chart 
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(i) The DGCID has worldwide responsibilities that are not confined to ODA-eligible countries, 

and some of its mandates (e.g. audiovisual development abroad) are not related to official 

development assistance. 

 

(ii)  The DGTPE is responsible for multilateral and bilateral economic, financial and international 

questions that go well beyond the scope of official development assistance. 

 

(iii)  The AFD is responsible for three areas of policy: national solidarity, through its involvement 

in the Overseas Departments and Territories; international solidarity, through its activities in 

the Priority Solidarity Zone in particular; and global governance, through the promotion of 

global public goods, especially in emerging countries. Its activities in the overseas 

departments as well as the non-concessional loans it provides are not part of ODA. 

 

(iv) The Ministry of Immigration, Integration, National Identity and Co-operative Development is 

primarily responsible for immigration and asylum policy, integration policy and access to 

French nationality, and the promotion of a co-development policy with the country of origin 

(the only objective that relates to official development assistance). 

 

(v) In addition, a number of line ministries contribute expertise to co-operation programmes. The 

Ministry of National Education controls significant amounts of ODA through its training 

programmes. 
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Table 2. The institutional players in French ODA 

 Actors Attributions 

P
o

lic
y
 

CICID Interministerial co-ordination of the broad guidelines of French ODA policy and 
objectives. 

Secrétaire 
dô£tat Coop. & 
Francophonie 

Lead government agency for ODA policy, under the authority of the Minister of 
Foreign and European Affairs.  

COSP Validates the framework partnership documents and sector strategies and 
establishes indicative programming of resources. Chaired by the Secretary of State 

O
p

e
ra

ti
o
n

s
 

MAEE  

(DGCID) 
Strategic co-ordination and management of aid. Co-Secretariat of the CICID. 
Responsible for the ñsovereignò sectors (law enforcement and governance), cultural 
co-operation, UN multilateral funds and the ñverticalò health funds. Manages around 
¼ of bilateral ODA, with a staff of 1500, 2/3 of them in the field. 

MINEFE  

(DGTPE) 
Multilateral issues (debt, monetary cooperation) and co-Secretariat of the CICID. 
Responsible for development banks and certain thematic funds. Manages around 
1/10 of bilateral ODA. Has a total staff of 53, all at headquarters 

AFD ñPublic industrial and commercial establishmentò under the joint supervision of 
MAEE, MINEFE and Minist¯re dôOutre-mer. Its affiliate PROPARCO supports 
private sector development. Principal operator for bilateral ODA, with around 2/3 of 
the total and a staff of 1089, 405 of them in the field. Since 2005, it has managed 
bilateral aid in the MDG sectors. 

 

MIIIDS Created in 2007. Part of the CICID Co-secretariat. Manages activities for the social 
and economic re-insertion of immigrants in their country of origin and their 
integration during their stay in France. An initial ODA program of ñco-developmentò 
is included in the 2008 budget. 

C
o
o
rd

in
a
ti
o

n
 w

it
h
 

c
iv

il 
s
o
c
ie

ty
 

HCCI Co-ordination between public and private players in international co-operation, and 
public awareness raising. 

Commission 
Coop. 
Développement 

Interministerial consultation and co-ordination between public agencies and NGOs 
engaged in development and emergency assistance. 

Commission 
nationale Coop. 
Décentralisée 

Dialogue between ministries and local governments involved in decentralized 
co-operation. Chaired by the Prime Minister or the Secretary of State. 16 full 
members and 16 alternates for each party. 

T
e

c
h
n

ic
a

l 
s
u

p
p

o
rt

 ADETEF Reports to MINEFE. Fields experts from the Ministry to partner countries in support 
of their development and reform projects. 

FCI 
 

Reports to the MAEE and the Public Service Ministry. Co-ordinates the work of 
French technical experts abroad and promotes French public and private expertise. 

CampusFrance 
 

A public agency reporting to the MAEE and National Education Ministry. Hosts 
foreign students and researchers 

CulturesFrance 
 

Operator delegated by MAEE and the Ministry of Culture and Communication for 
international cultural exchanges. 

Toward new institutional arrangements for French aid 

In 2008, the Secretary of State remarked that ñmanaging French ODA is like manoeuvring an 

ocean linerðit takes two or three years to change courseò (Bockel, 2008). A new phase in the reform 

of development co-operation is now imminent, as part of the profound changes that the overall review 

of public policies will bring to the French public administration. To take advantage of the institutional 

vision proposed in 1998 and reaffirmed in 2004, the DAC team urges France to pursue its efforts to 

rationalise its institutional arrangements and enhance their efficiency (Chapter 5). To do so will 

require combining a clearly identified strategic management centre, a single budgetary mandate, and a 

principal operator to harmonise the deployment of human resources and aid instruments. Within the 

DAC there are many models, ranging from a specialized ministry or a department within the ministry 

of foreign affairs that runs the entire aid system, or perhaps the twinning of a policy ministry and an 

implementation agency, to an independent agency that sets and executes cooperation policy. France 

could find these examples useful in defining its own system. 
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The 1998 reform created an Interministerial Committee for International Co-operation and 

Development (CICID) that co-ordinates development assistance policy, and is chaired by the Prime 

Minister. Since 2004, the Secretary of State for Co-operation and the Francophonie (MAEE) has had 

the lead in the government's development policy. The experience of other DAC member countries 

demonstrates the importance of political management of the co-operation system and the positioning 

of that function within the government. In reconfiguring its system, France has the opportunity to 

reflect adequately the priority assigned to development co-operation by positioning the system's senior 

policymaking institution in such a way as to rally the various agencies involved around a clear vision. 

The role of the AFD as the key operator needs to be strengthened. Currently, the agency is 

responsible for the seven sectors linked to the Millennium Development Goals, but is not involved in 

such fields as governance, higher education, and cultural diversity. This reinforcement should be 

accompanied by further attention to its legal status. A co-operation agency should be accountable to 

the political level, to ensure clear articulation between strategic policy guidelines and implementation 

of aid policy. The organisation, operating methods and human resources of the AFD should also be 

reviewed. While the functions of the former ñCentral Fundò have changed greatly over nearly 

50 years, the development bank culture of this ñpublic industrial and commercial establishmentò 

persists and needs to evolve to make more room for ownership and alignment in the field. In 

particular, a regrouping of development tools around the AFD should be accompanied by more 

decentralised decision-making. As AFD takes on new dimensions in its role as a development 

co-operation agency, it will need at the same time to adapt its modes of intervention so as to respond 

to the political purposes of its activity. 

The need for greater reliance on other players 

The French aid system has many other players, notably NGOs, research institutes and 

decentralised co-operation agencies that provide important assistance in meeting worldwide 

development goals. Collectively, these other players represent a force with which French co-operation 

could work more closely. This would require the establishment of stronger strategic and operational 

partnerships that would lead to greater co-ordination in the field. 

France provides support for the international solidarity work of French NGOs through various 

subsidies, channelled via the MAEE, the AFD or French offices in partner countries, for their activities 

in France as well as in the field. As noted in Chapter 2, the Ministry of Immigration also provides 

subsidies to immigrant associations to support their work in migrants' home countries. However, the 

level of co-financing is still very low, as discussed in Chapter 3. While increasing the funds available 

for co-financing NGO projects, France would do well to develop a more strategic approach to NGOs 

and to pursue the use of innovative mechanisms such as three-year financial allocations covering 

several countries. AFDôs practice of calling for proposals from NGOs is one useful approach for 

mobilising their expertise. NGOs could in fact play a bigger role in many target countries, especially 

poor countries or fragile states, where they are well placed to strengthen the capacities of civil society. 

France could step up its support for NGOs in these countries. For example, the initiative taken by 

French humanitarian NGOs to expand their presence in the Central African Republic through the 

provision of start-up funds is a useful contribution to the international humanitarian effort. What is 

needed now is to improve the linkage between the financing of humanitarian operations and the 

funding of reconstruction and development activities (Annex E). 

When it comes to decentralised co-operation, the 26 regions of France, more than three-quarters 

of departments, nearly all the major cities, and a great many communes and intercommunal structures 

are involved in international cooperation projects. In total, nearly 3 250 local governments and nearly 

6 000 co-operation activities were listed in 2006. A National Commission on Decentralised 
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Co-operation (CNCD) oversees these decentralised activities. It is chaired by the Prime Minister or the 

Minister for Co-operation and comprises local and national government representatives on an equal 

footing. Although it accounts for only a small portion of French ODA, decentralised co-operation is 

politically popular, partly because it gives local authorities a chance for involvement in international 

support work, and partly because it helps the government in its effort to give greater public visibility to 

its co-operation policy. Locally-based French associations play an important role in United Cities and 

Local Governments (UCLG), a worldwide organisation founded in Paris in 2004 and headquartered in 

Barcelona. 

Improving aid management 

More strategic aid programming 

Since the last DAC review there have been three major innovations that should help France to 

programme its aid more strategically. 

First, implementation of the 2006 organic law governing budget preparation (LOLF) gives 

greater visibility to co-operation policy (box 7), as the bulk of official aid allocations will now be 

grouped under the single heading of ñOfficial Development Assistanceò. Moreover, the draft budget 

law is accompanied by a horizontal policy document (DPT) that lists virtually all programmes under 

France's development policy. There is now an overall strategic framework for adjusting the 

distribution of funds in light of the government's strategic objectives, and because the DPT contains 

12 precise objectives with a full set of indicators it could also induce a culture of results-based 

management. After two years of experimentation, these progress indicators need to be refined. All the 

players in French co-operation should be involved in this review, which should seek to (i) achieve 

greater coherence between the objectives and their respective indicators; (ii) ensure that they are 

consistent with development objectives; (iii)  distinguish among the different levels of indicators 

(impact, process, means); and (iv) guarantee their measurability. 

Box 7. The LOLF: improving policy transparency and promoting management for results 

The organic law governing budget preparation (LOLF) took effect on 1 January 2006. It provides for a new 
presentation of the State budget, which will now be organised not by the nature of expenditures but by policy 
ñmissionsò, covering programmes consisting of a set of activities. Development co-operation policy falls under 
the interministerial mission for ñofficial development assistanceò, and covers allocations to two programmes: 
(i) the ñEconomic and Financial Aid for Developmentò programme, run by the Ministry of Economy, Finance and 
Employment, and covering the cost of loans and a portion of debt relief; and (ii) the ñSolidarity with Developing 
Countriesò programme, run by the Ministry of Foreign and European Affairs, which consists of grants. As of the 
draft budget law for 2008, the ODA mission also includes the new ñco-developmentò programme of the MIIIC. 
These allocations are presented in the budget document known as the ñAnnual Performance Planò (PAP) for the 
ODA mission (Parliament, 2008b). 

Since 2006, a Horizontal Policy Document (DPT) accompanies each draft budget. Transmitted to 
Parliament in the course of the annual budget debate, it defines the strategic framework for the government's 
horizontal policy, lists the co-operation programmes and activities under them, and details the ODA provisions 
covering all expenditures involved in the French aid effort. The DPT for 2008 translates France's commitments 
into 12 strategic objectives, grouped around three themes: (i) participating in the international commitment to 
achieve the eight Millennium Development Goals; (ii) promoting the French vision of sustainable development 
and global public goods; and (iii) helping to mobilise international efforts to enhance aid effectiveness. 
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Second, the introduction of the Framework Partnership Documents (DCP) in 2004 allows the 

strategic programming of aid to take account of realities in the field. The strategic documents, which 

are prepared for each country of the ZSP (there are now around 30 such documents), are intended to 

provide guidance for French co-operation over a period of five years. In principle, they involve all 

government players in the French aid system. They are prepared locally under the authority of the 

ambassador, and are co-signed by the local authorities. They must be consistent with the Poverty 

Reduction Strategy Papers adopted by governments and with the country strategy papers prepared by 

the European Commission, and they must take into account the activities of other development 

partners. The DCPs specify the one, two or three sectors of concentration, which must normally 

account for 80% of the aid earmarked for the country. These documents (minus the financial annex) 

are published once they are officially adopted. There is still room for improvement, however, in terms 

of preparation and field monitoring (Chapter 5). 

Finally, a Strategic Guidance and Programming Conference (COSP) is held every year, chaired 

by the Secretary of State for Co-operation, where official aid players meet to validate an indicative 

programming schedule for funds allocated to each country under the DCPs, and to review the portfolio 

of operations under way. This programming exercise is supposed to take into account the outcomes 

from previous years, and the various criteria selected for allocating funds. To date, the mechanism has 

not been fully functional, partly because of its timing (the COSP would have a greater impact on the 

geographic allocation of aid if it took place earlier in the year) and partly because of unresolved 

conflicts between different approaches, and in particular the fact that loan and grant instruments are 

allocated to separate budget items managed by different ministries, and for this reason are not 

fungible. At the central level, the government has yet to reconcile its new country programming 

approach with management constraints, which imply reliance on programming by instrument. 

These innovations, supplemented by the preparation of sector strategies, are the key tools for 

making French aid programming more strategic. France should pursue the effort along the lines 

suggested above, taking advantage as well of the introduction of multiyear budgeting. The essential 

points are (i) to reinforce the set of indicators in the horizontal policy document; (ii) to use the DCP as 

a strategic programming instrument, focused on a limited number of priorities; (iii) to adjust the 

workings of the COSP in order to strengthen its strategic role; and (iv) to examine the possibility of 

making loan and grant allocations fungible. A more strategic approach would provide better guidance 

for all French co-operation players. At the same time, it will have to take into account the European 

development strategy. 

Allowing for greater management input from the field 

France is officially represented in many beneficiary countries. It has diplomatic offices in 

142 developing countries. The DGCID is represented in 113 countries, and the AFD in 43 countries. 

As well, the DGTPE has commercial offices in 70 countries. Management responsibility for French 

ODA in the field (Figure 4) is essentially shared between the DGCID and AFD representatives, under 

the overall co-ordination of the ambassador.
16
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  The ambassador also oversees the consistency of other French activities that could have an impact, 

even indirect, on French ODA, and that relate for example to trade, defence, police, immigration, 

research, and decentralised co-operation. 
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Figure 4. Standard co-operation arrangements in developing countries 
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The DGCID representative's office is located within the embassy, and is known as the 

Co-operation and Cultural Action Office (SCAC). In Mali and the CAR, the SCACs have seven and 

five expatriate staff, respectively (Mali also has two local officers), who are responsible for the sectors 

of governance and higher education. They also handle the granting of scholarships, technical 

assistance to ministries, and a broad range of small projects under the Priority Solidarity Fund (FSP).
17

 

The AFD has its offices outside the embassy. In Mali, the AFD office has six expatriate staff and six 

local employees, all under term contracts. In the CAR, the office (which was reopened in 2005) is run 

by two expatriate officers with support from Yaoundé regional bureau and from headquarters in Paris. 

The AFD covers most of the French aid sectors in these two countries, and works jointly with the 

SCAC in fields where the two offices have joint involvement (such as education and, in the CAR, 

river transport and forestry development). For the most part, the AFD and the SCAC maintain parallel 

working communications between the field and Paris. 

As viewed from the field, it would again be desirable for France to complete the reform regarding 

the distribution of sector responsibilities for the AFD and the DGCID. It would also be advisable to 

integrate the programming frameworks and strategic tools of the different players more thoroughly, 

and to ensure that they are set out in the DCP. In the course of reorganising the system in the field, 

France should also consider ways of devolving more power over aid management to the front lines, in 

order to facilitate alignment and harmonisation. Currently, while project implementation has been 

largely decentralised, financial decisions and instructions are still issued from Paris, despite the 

enhanced role of the ambassador. 

Integrating and decentralising human resources 

The government is proud of ñthe wealth of the human resources poolò that it has mobilised for its 

aid programmes. In total, the three main agencies employ some 2 600 people in development work, 
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 The FSP, along with technical assistance, is the instrument that the DGCID uses most widely in the 

field. In 2006, the average amount was around ú2.6 million, for a total of 50 approved projects. 
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and slightly more than half of these are in the field. These agencies can also draw upon a network of 

around 1 200 technical assistants who work under specific terms of reference but who can often 

provide formal and informal support to the administration as well. Institutional compartmentalisation, 

however, is such that this body of experts does not function as an integrated pool of expertise in the 

service of national development objectives, and they conduct their professional field activities in 

relative isolation, despite some existing bridges. French aid would benefit from greater cohesion 

among its different players. 

There is no specific human resources policy for specialised development personnel, either 

generally or for individual institutions. Various statutes apply, and some departments are clearly at risk 

of losing their qualified personnel. Consistent with its action plan for aid effectiveness, France should 

place greater value on development expertise in its human resource management (CICD 2006b). 

Potential improvements might include adoption of a global strategy to achieve greater 

complementarity among experts within the system and better sharing of resources with other European 

or international donors. France should also take steps in terms of recruitment, training and career 

development to modify the profile of its personnel. For example, it needs economists if it is to become 

more involved in programming and budgetary approaches. The framework that the AFD has 

developed for monitoring social data on its staff could serve as a benchmark for other institutions. This 

is a useful tool for managing human resources, combining data on age, seniority, gender, employment 

level, training, and mobility. 

The current emphasis on decentralised decision making means that donors, including France, 

must offer their best experts special incentives if they are to accept a posting in the field. France could 

make greater use of local staff to reduce operating costs and to foster greater continuity in activities. 

Under current administrative arrangements, the ambassador has a very important role in identifying 

strategies and in co-ordinating the various players involved in co-operation. The criteria for selecting 

ambassadors should take into account strategic skills in the area of development and in making 

trade-offs, in posts where France has a dominant presence in the area of co-operation. 

Establishing a broader framework for monitoring performance 

At headquarters, the monitoring and evaluation system is being thoroughly overhauled to reflect 

in particular the results-based management approach, which flowed from the 2005 Paris Declaration, 

was enshrined in the 2006 LOLF, and was adopted in 2007 by the new government. At the same time, 

the ñevaluation cultureò has spread more widely through French aid institutions since the last peer 

review. The penetration of this results-based culture within French co-operation institutions can be 

seen, for example, in the recent introduction of impact evaluations and, in the AFD, the establishment 

of a systematic framework for measuring results. This initiative is to be welcomed, for impact 

evaluations in sectors of importance for France (codevelopment, cultural diversity, training and 

capacity development) can be a useful tool for strategic aid management, as demonstrated in the cases 

of Mali and the Central African Republic (Annexes D and E). 

There are currently three units conducting evaluations of international co-operation policyðthe 

DGCID, the DGTPE and the French Development Agencyðand they have a total of perhaps 

20 specialists. Each of the three main players has reinforced its evaluation units in recent years, and 

they are co-ordinating their actions more closely, as evidenced by the holding of informal joint 

meetings. The DGCID has published an evaluation methodology paper (MAEE 2007c) that offers a 

solid basis of guidance for the various French players in this field. The evaluations of the three units 

are regularly entrusted to external consultants, under the supervision of a steering committee. These 

units, located within their respective administrative hierarchies, could be put to greater use in 
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providing strategic input to the system's decision makers, at both the technical and the political levels, 

something that would enhance the accountability of all aid players. 

In the field, where the system's databases are located, efforts have begun to evaluate and 

contribute to the preparation of progress indicators for French aid. In Mali and the Central African 

Republic, the DAC team noted that most AFD and SCAC projects and programmes are subject to 

regular monitoring and to evaluation upon completion. However, the resulting information does not 

seem to be used systematically for assessing specific operational objectives and ensuring a coherent 

approach. Global performance monitoring is made more difficult by the fact that the DCP make no 

mention of the anticipated strategic outcomes, and the interim and final evaluations originally called 

for are not yet operational. 

The international community, the general public and the French parliament are insisting that 

management should in future be based more thoroughly on results. The fact that these evaluation units 

along to different administrations tends to fragment their collective effort. Beyond France, the 

international community (e.g. the DAC EVALUNET) and Europe (EUHES, the network of European 

Union Heads of Evaluation Services) are attempting to integrate collective efforts more thoroughly to 

achieve greater effectiveness and greater impact from their aid. Within the French system, it will be 

important to seize the possibilities for synergy among the various evaluation units, or perhaps even to 

integrate them institutionally. 

It is interesting to note that the initial decree giving rise to the CICID in 1998 called for creation 

of a formal interministerial working group with a representative of each of the ministries concerned. 

That group was to draft an annual report on the overall evaluation of French aid, for submission to the 

committee and to the chairs and rapporteurs of the competent committees of parliament. The group 

existed for several years and focused on three issues: (i) strengthening interministerial co-ordination to 

permit concerted multiyear programming; (ii)  reconciling the intervention methodologies used; and 

(iii) conducting joint evaluations. It ceased to exist in 2002. In light of its review, the DAC team 

suggests that the government consider the usefulness of reviving this group and strengthening its role 

in areas including the three themes noted above, and giving it a mandate to provide unified and 

independent assessments of the French system directly to the CICID and to parliament. At the same 

time, the systematic use of a results-based approach would help France in making strategic choices 

and in establishing a more rigorous approach to making initial geographic and sectoral choices. 

Future considerations 

¶ France should complete the reform of its co-operation system by introducing a simplified 

institutional configuration, drawing upon examples from other DAC member countries. In 

particular, it should rethink the link between the policy dimension of managing official 

assistance and its operational dimension, and it should make the consequent adjustments to 

the status of the various institutional players. 

¶ The programming of aid should become more operational by making more strategic use of 

the tools that France has developed for this purpose. The indicators in the Horizontal Policy 

Document should be refined in consultation with all players in French co-operation. 

¶ France should seize the opportunity offered by the redefinition of its operational system in 

the field to allow greater integration of the strategic frameworks and tools of the various 

players, and to decentralise decision-making more thoroughly to the local level, so as to 

work more closely with its partners and enhance the functioning of the overall system. 
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¶ The DAC encourages France to make more of NGOs as a resource and congratulates France 

for its commitment to increase the share of ODA allocated through NGOs.  

¶ Development co-operation deserves special attention to human resource management in the 

various administrations concerned. France should define a global strategy for development 

cooperation personnel, to achieve greater complementarity among experts within the system 

and with its partners. It should regularly review the profile of its specialists as the 

responsibilities of French co-operation evolve. 

¶ The monitoring and evaluation systems of each of France's three main development actors 

now operate in parallel and should be better integrated and simplified. A more coherent 

national approach to evaluation would help France monitor its performance and better use its 

experience when designing its strategies. 
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Chapter 5 

 

Aid Effectiveness 

Franceôs commitment to implementing the Paris Declaration  

In March 2005, France played host to the second High Level Forum on Aid Effectiveness, which 

adopted the Paris Declaration. France is a party to the Declaration and, with a view to its 

implementation, formulated an action plan for aid effectiveness which was validated in 

December 2006. The three key co-operation institutions helped prepare the plan, which contains 

twelve proposals revolving around the five core commitments of the Declaration, with special 

emphasis on capacity building, enhancing the predictability of aid and promoting the complementarity 

and division of labour. In particular, the plan calls for expanded use of programme approaches, 

transfer of decision-making to representatives in the field, and adjustment of human resource policy. 

The plan involves all stakeholders and instruments of French co-operation and specifies the means to 

be deployed in order to meet the objectives that have been set for 2010.   

Nevertheless, adoption of the action plan was not followed up by an expression of firm political 

support for its implementation. Ministerial pronouncements, for example, make no mention of the 

plan, and references to aid effectiveness suggest a concern more with bolstering governance in the 

partner countries to ensure that assistance is managed properly, than with the need to alter French 

procedures and practices ï which is nonetheless a stated goal of the action plan. France also advocates 

the principle of a multifaceted approach to aid management, whereby the full panoply of aid 

instruments can be modulated to suit circumstances, and means of support can continue to be provided 

to civil society and to the regional level ï areas that are not covered by the Paris Declaration. The 

areas in which France has been most mobilised have thus been capacity building, via its governance 

strategy, and advocacy of better co-ordination amongst donors, with in particular its support for 

formulation of the EU Code of Conduct on Division of Labour in Development Policy, which was 

adopted in May 2007. 

But strong political determination is needed to go further and implement the changes that would 

make French aid more open to ownership, alignment and harmonisation, insofar as France, like other 

donors, must adjust its mechanisms and procedures for delivering aid. Inter alia, as stipulated in the 

action plan, France must continue to overhaul the scheduling process undertaken in 2004 and take 

steps to shift certain functions to its representatives in the field and re-assign staff to high-priority 

countries, while adjusting staff profiles and repositioning its technical assistance. In the process, it 

could introduce an incentive for promoting alignment and harmonisation into its staff evaluation grids.  

And yet, as pointed out earlier, France must also meet special challenges in implementing the 

Paris commitments that are linked to historical factors, the break-up of the institutional mechanism 

and the instrument-based structure of French aid:  

¶ The legacy from the French presence in numerous partner countries ï which was massive 

over a long period of time, having a distinct impact on the national directions taken in much 

of French-speaking Africa ï and the continuation of close political relationships that in some 
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cases have kept technical assistance at the highest levels of State, as in the Central African 

Republic (Annex E), can in certain instances hamper partnership and impede ownership. 

Moreover, because of the centralising tradition of the French system, key decisions are still 

taken in Paris, despite the institution of partnership framework documents (PFDs) and 

expansion of the ambassadorôs role in aid administration. Lastly, in the field, the deep-seated 

tradition of French presence in a multiplicity of social and economic sectors makes it 

difficult to achieve the sectoral concentration needed for the division of labour. 

¶ The institutional break-up of the French system complicates harmonisation and alignment 

efforts insofar as each institution follows its own procedures and operates in different ways. 

For example, the level of decentralisation that is needed to extend the scope of political 

dialogue and to align and harmonise aid is not the same at the AFD and the Ministry of 

Foreign Affairs. As a result, harmonisation of procedures within the French system may be 

seen as a prerequisite to harmonisation with other donors. In Mali, the team also noted that 

for some partners the large number of parties involved was a source of confusion (Annex D).  

¶ Because some aid instruments are administered by special institutions, choices as to the mix 

of instruments have an impact on the volume of the institutionsô activities. In a climate of 

resource constraints, institutional considerations may take priority over adjustment to 

national circumstances, with each stakeholder seeking first and foremost to ensure the 

continuity of its own financing. Such considerations may have an impact on choices between 

loans (administered by MINEFE) and grants (administered by MAEE), on the mix of 

technical co-operation, which depending on the area is shared between the AFD and the 

Ministry, and on budgetary aid, which is administered by the Ministry of Finance. The 

challenge for co-ordinating and planning bodies is thus to ensure that the policy vision and 

the best interests of development prevail over institutional considerations.  

A strong political push is therefore necessary to overcome these constraints and ensure that 

reform of the French co-operation mechanism is conducive to implementation of commitments as to 

aid effectiveness. This should involve preparation of a timetable for implementing the action plan, 

along with measures and resources needed at each step along the way. France is one of the 

20 countries that have decided to assess follow-up to the Paris Declaration, which can be expected to 

supply input for prioritising its actions. The need for such a commitment is underscored in the 2006 

Survey on Monitoring the Paris Declaration (OECD, 2007c), which conveys a mixed image of French 

performance. This initial survey, which covers only a small fraction of French aid, shows that in some 

areas France is making efforts, but that it could do better with regard to certain indicators, such as 

those involving co-ordination of technical assistance, use of common arrangements and joint missions 

(Box 8). 

Implementation in the field 

Ownership and alignment 

Partnership framework documents: an achievement that France should consolidate 

As stated in Chapter 4, the introduction of partnership framework documents (PFDs) marked a 

turning point in the French approach to co-operation, which is conducive to ownership as well as to 

alignment and harmonisation. In particular, the documents can facilitate improved dialogue with 

partner countries. They are also conducive to better predictability of French aid insofar as they contain 

an annex providing an indicative schedule of actions by sector, suggesting forecast disbursements and 
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commitments in the form of approximate ranges. But this new instrument needs to be fine-tuned. In 

particular:  

¶ It is necessary to enhance the partnership dimension and ownership by PFD partner 

countries. In both of the countries visited by the review mission, the level of participation in 

the formulation process was found to be low. In Mali, country authorities and other 

development partners considered that they had not been sufficiently included in the 

formulation of the PFD. In the Central African Republic, these parties had not been asked to 

help prepare the first draft of the PFD. Moreover, the decision taken in Paris to change one 

of the sectors of concentration stipulated in the PFD submitted by the ambassador was taken 

without consulting the government. Ownership by the partner country therefore remains a 

key challenge for France.  

¶ It is also necessary, at the partner country level, to bolster the ranking of priorities in order to 

move towards a more targeted sectoral approach and to prevent aid from being spread too 

thin. The examples of Mali and the Central African Republic show that country programmes 

are still highly dispersed, despite the strides towards concentration that are being taken 

through the PFDs and through co-ordination amongst donors (Annexes E and F). In Mali, for 

example, the current PFD provides for three cross-functional sectors, three ñnon-focalò 

sectors and budgetary aid on top of aid for the three sectors of concentration. 

¶ The desire for predictability that underlies the inclusion of indicative ranges in PFDs is 

thwarted by the principle of annual budgeting. Extending the Stateôs multi-annual 

commitment authority to budgetary instruments involving the Stateôs multi-annual legal 

commitments, as recommended in the action plan, would be a key step in improving aid 

predictability.  

¶ France might also want to consider the need to tailor its PFD mechanism to the 

circumstances of fragile States (Chapter 6). 

Box 8. How France scores on indicators of aid effectiveness 

The 2006 Survey on Monitoring the Paris Declaration, which was conducted by the DAC/OECD with 
participation by 34 volunteer partner countries and 60 donors covering 37% of scheduled global aid in 2005, is a 
benchmark for gauging the progress made by donors in the realm of aid effectiveness. France provided data for 
26 of the 34 countries, corresponding to 15% of its scheduled country aid for 2005. According to the survey, 
France was above average with regard to use of national procurement systems (60%) and untied aid (90%). 
However, it ranked below average with regard to the recording of aid in national budgets (52%) and 
co-ordination of its technical assistance (20%), use of partner country public financial management 
systems (28%), aid predictability (45%) and the use of common arrangements (28%), joint missions (10%) and 
co-ordinated country analysis (41%). In addition, France has 2.4 parallel implementation structures per country. 
The second monitoring survey, to be presented at the Accra Forum in September 2008, will stipulate whether in 
the interim France has made any progress in fulfilling its commitments.  

The country chapters in the 2006 Survey show that Franceôs actions vary from one partner country to 
another. In Mali, for example, only 15% of French aid paid to the public sector was recorded in the 2005 budget 
ï far below the 60% average for Maliôs donors ï which is due to the high proportion of non-schedulable French 
aid to Mali, such as debt-reduction operations and school fees. However, France awards fairly co-ordinated 
support for capacity building (41%, versus an average of 15%), and its compliance ratios with national 
procurement systems and national public financial systems are respectively 50% and 20%. The predictability of 
French aid shows wide room for improvement (25%, while the average is 70%), as does the use of common 
procedures ï such as budgetary support ï (34%). With regard to the missions that France performs in Mali, 11% 
involve co-ordination with other donors operating in the country. 

Source: 2006 Survey on Monitoring the Paris Declaration, OECD. 
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A still-pressing challenge: how to build national capacities? 

Ownership entails building up national capacities ï an area in which France has a long tradition 

of support, and to which it takes a cross-functional approach in its aid programmes. France is aware of 

the need to keep updating its capacity-building tools, as shown by the substantial dimension that this is 

given in the action plan for aid effectiveness, as well as in Franceôs governance strategy (Chapter 6). 

This new strategy maps out a comprehensive approach that factors in the need to build the capacities 

of all local stakeholders and to oversee interaction processes between players and institutions. This is a 

turning point, insofar as France has long favoured intergovernmental dialogue, thus diminishing the 

roles of other parties involved. The creation of fora for dialogue is acknowledged to be necessary for 

broad ownership of development policies and the consolidation of democracies. In the process, France 

could step up its exploration of other targets (civil society, decentralised territories, the productive 

sector) and of other ways to build capacities (using local expertise and South-South co-operation, 

enhanced complementarity between the public and private sectors) and take greater account of the 

action of such players as decentralised co-operation initiatives and civil-society organisations, 

including associations of migrants. 

Moreover, in the partner countries, France will have to keep repositioning its technical 

co-operation and lean more towards joint approaches to capacity building, as noted by the DAC team 

in Mali, and insofar as the Survey on Monitoring the Paris Declaration shows disappointing outcomes 

in this area. The development of joint approaches could preclude the risk of potentially 

ownership-impeding bilateral relationships in key areas for the partner countries. In the Central 

African Republic, for example, and to a lesser extent in Mali, France has placed technical assistants at 

strategic levels in most of the key ministries; these assistants are posted with the partner countryôs 

blessing, but as a result of mechanisms that are still controlled largely by France (Annex E). These 

assistants report both to the French co-operation service that employs them and to the minister whom 

they serve, in many cases as advisers. The use of joint technical-assistance processes could also bolster 

the capacity-building dimension, whereas the practice of substitution remains a temptation. France is 

invited to pursue the efforts already undertaken in this direction and systematically to include a 

training dimension in the terms of reference of technical experts.  

An approach conducive to untying aid yet disparate in the use of local systems  

French aid to the least developed countries is heavily untied, the proportion being 83% in 2005, 

which is above the DAC countriesô average of 76% (Annex B). France exceeded the DACôs 2001 

recommendation, insofar as all AFD activity has been untied since 2002, whatever the partner country. 

Moreover, the AFD systematically makes use of local contractors to implement its projects and 

programmes, tenders and contract-signing with selected partner-country operators. The AFD, which 

also administers general budgetary aid at country level, is thus totally aligned with national 

procedures. Notwithstanding, the Agency continues to play a key role when projects are being 

approved, which is done in liaison with the technical correspondent based in Paris or at the regional 

office. The approval process includes a ñno objectionò system which, while it protects the local 

representation by imposing binding guarantees, increases the clout of AFD headquarters to the 

detriment of the national partner.  

For its part, the Co-operation Service has been delegated substantial authority by the Ministry, 

with regard both to the approval phase and to implementation of the instruments at its disposal. But it 

does not rely on national procedures, managing its sources of support itself, whether technical 

assistance to ministries, subsidies ï which, in countries of the priority zone for solidarity, take the 

form of a three-year grant from the Priority Solidarity Fund (FSP) ï or operating appropriations, 
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including education grants. All disbursements are thus decided at embassy level. Lastly, parallel 

implementation structures are still used, involving essentially small projects, with an average of over 

two structures per country. One of Franceôs justifications for this is to lend support to players other 

than public institutions (private sector, civil society). While decentralised administration of the FSPs 

affords the SCAC greater flexibility to act, it does not lead to alignment on national procedures. 

France should reassess procedures for deploying appropriations for the SCAC so that local contractors 

can be used, as advocated in the action plan. 

The harmonisation effort should continue 

France would like to preserve the multiplicity of aid instruments 

France defends the principle of the diversity of its aid instruments ï including general budgetary 

aid, programme aid, project aid and technical assistance ï and seeks to combine them in a mix tailored 

to national circumstances, exploiting their complementarity and respective advantages. In the Central 

African Republic, for example, France has been able to develop synergies between these tools that 

foster the countryôs regional orientation (Annex E). France is beginning to get involved in sectoral 

budgetary aid programmes. In Mali, for example, the AFD adjusted its support in the realm of basic 

education to become integrated into the sectoral approach instituted in that sector. For its part, general 

budgetary aid has remained low in a bilateral framework (Box 9). As a rule, then, the project approach, 

whether included in a programme approach or not, has in many cases remained Franceôs approach of 

predilection, at the bilateral level, because it is perceived as a vector of innovation and change and 

better suited to certain sectors, such as democratic governance and building the capacities of the 

various parties to development, and civil society in particular. The project approach is perceived as 

complementary to budgetary support, delivered inter alia through European channels. It also allows 

for aid that is more visible and identifiable, thus meeting one of the objectives set by the French 

authorities. Accordingly, the mission letter addressed by the President of the Republic to the Minister 

of Foreign and European Affairs (MAEE, 2007a) calls on him to ñgive priority to aid for projects that 

are concrete, visible in the field and of direct use to the men and women living in the area we assistò. 

Even so, it is vital that France keep as its overall stance the integration of its support in existing 

programme approaches, by increasing the share of aid awarded as overall budgetary or sectoral aid. To 

this end, France should take appropriate measures to adjust its aid mechanisms when necessary. 

Priority Solidarity Fund projects, for example, are ill-suited to integration into a sectoral approach. By 

so doing, France will implement the orientations of its interministerial committee, which had 

specifically stated in May 2005 that the share of overall budgetary aid and sectoral budgetary aid 

ñwould be growing in line with the objectives of the Paris Declarationò  

Moving towards an operational division of labour   

France acknowledges that the division of labour is inevitable, especially in the European 

framework. In January 2008, the Secretary of State for Co-operation told French co-operation 

officials: ñWe must learn to work in a way that is more complementary to the work of the European 

Union and other Member States and to take the same approaches in terms of division of labourò 

(Bockel, 23 January 2008). France made an active contribution to formulating the European Code of 

Conduct and will make promotion of the Codeôs use one of the priorities of its presidency of the 

European Union in the latter half of 2008. It has conducted an initial assessment of how it has 

implemented the Code in some ten pilot countries, the results of which have been shared at the 

European level and are providing input for ongoing work on geographical concentration. France has 

acknowledged the importance of instituting delegated partnerships. Alongside European Union 

initiatives in the realm of division of labour, in February 2007 it helped launch the Practitionersô 
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Network for European Development Cooperation under the auspices of the AFD, which heads the 

informal working group on division of labour. The groupôs aim is to facilitate implementation of 

division of labour at the technical level, and to assess the progress made. 

Box 9. A special approach to general budgetary aid 

With regard to its multilateral, including EU, aid, while France approves the principle of general budgetary 
aid as a fast and effective disbursement mechanism when circumstances permit, it is reticent to make 
widespread use of such aid for bilateral assistance. The share of French aid that is allocated in the form of 
general budgetary aid has remained small (EUR 86.4 million in disbursements, or 3.8% of schedulable bilateral 
aid in 2006) and has two components: i) France has long provided budgetary aid for macroeconomic 
stabilisation, and it continues to do so in fragile States such as the Central African Republic. However, this sort 
of aid, which addresses short-term considerations, is not integrated into the panoply of instruments administered 
in the field, and it raises issues of predictability and lack of transparent criteria for allocation choices (Annex E). 
ii) At the same time, France is beginning to provide multi-year comprehensive budgetary aid, to underwrite 
national poverty-reduction strategies and support regional economic communities in Africa. This aid is dispensed 
on the basis of a ñdoctrine for the use of comprehensive budgetary aid in foreign Statesò adopted in February 
2007 and a strategy of operational implementation laid down by the AFD in March 2007.  

The usage doctrine is intended to be pragmatic, adaptable to the framework of co-ordination worked out 
with the partner countries and other donors, and based on principles of predictability, results-oriented 
management and alignment. Each of three eligibility conditions has to be satisfied: a sound and sustainable 
macroeconomic policy; a growth and poverty-reduction strategy in line with MDOs; and a favourable assessment 
of the public financial management system (CICID, 2007). Mali and Burkina Faso were the first countries to 
benefit from multi-annual general budgetary aid for 2006-08. Aggregate disbursements for all general budgetary 
aid (including annual macroeconomic stabilisation aid) will have amounted to EUR 64 million in 2007, allocated 
to eight countries plus the WAEMU. Even if the amounts involved are still modest, France should harmonise its 
budgetary support approaches in line with the Paris Declaration, and as it is invited to do in the usage doctrine. 

Nevertheless, France still has much to do to implement the division of labour, with respect both, 

at the international level, to choices for geographical concentration on certain countries and, at the 

country level, to the selection of sectors of concentration. With local co-ordination, however, a certain 

division of labour can be instituted in terms of instruments, with France concentrating its support, for 

example, on multi-donor sectoral initiatives in the realm of technical assistance or arranging pilot 

operations. In the field, the substantial political and technical dimension of such choices ï in terms of 

procedural harmonisation ï means that there are still few examples of delegated partnerships in which 

France takes part. France in fact implements programmes for other donors, as it does in the education 

sector in Mali and in Niger, where it administers aid for the KFW and the DFID respectively; but 

France is only rarely a silent partner delegating a part of its programme to another party. Rather than 

division of labour, France speaks more of complementarity amongst donors in an approach in terms of 

comparative advantages by instrument and by sector. One of the objectives of the partnership 

framework documents is thus to improve how Franceôs actions tie in with those of other donors 

(Annex 2 of the PFDs).   

In many countries, France plays an active role in co-ordination amongst donors. In Mali, for 

example, France is the leader for the thematic groups on education and cotton, where it is making its 

expertise available to donors. Even so, in both Mali and the Central African Republic, France hesitates 

to assume explicitly the leading role in the donor community for which it would in fact be well suited 

because of the expertise stemming from its historical presence. This attitude stems from a desire to 

break with the forms of the old bilateral relationship and to renew dialogue with partner States, getting 

as many different donors involved as possible. Working closely with the State and the donor 

community in each country, France ought to explore what its role might be, given the comparative 

advantages of each party. In Mali, for example, the joint strategy for country assistance that is being 
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set in place offers a timely opportunity to do so. In any event, France should lean towards concerted 

approaches in dialogue with partner countries in the realm of development co-operation in order to 

avoid the distortion that can arise from a bilateral approach. To this end, and especially in ñaid orphanò 

countries, it ought also to work in partnership with multilateral institutions. 

Results-based administration and mutual responsibilit y 

A culture of results is developing within the French administration é 

As stated in Chapter 4, the new organic law on finance acts (LOLF) is a major innovation which, 

in addition to giving government action greater visibility, provides tools conducive to results-based 

administration
18

. Within development-assistance institutions, as stated in Chapter 4, a culture of results 

has been setting in, along with a strengthening of evaluation services. The French Governmentôs 

emphasis on results can also be seen though the process of general review of public policies, which is 

striving to assess the results of government policies and ascertain what reforms are needed to improve 

the quality of services rendered and make them more efficient and less costly. This results-based 

management can also be seen in the goals assigned to ministers. The mission letter of the President of 

the Republic to the Minister of Foreign and European Affairs (MAEE, 2007a) establishes control over 

the use of funds and evaluation of the results obtained as one of the four principles of co-operation. In 

addition, it asks that precise indicators of results be stipulated, including indicators of the effectiveness 

of development assistance. 

 é which must remain focused on development objectives and ensure that the principle of mutual 

responsibility is upheld. 

In doing so, France will have to make sure that the quest for results does not lead to a short-term 

orientation that would give priority to high-profile projects, in response to demands from the French 

Parliament and public, at the expense of long-term support for capacity building, which is less visible 

yet vital in terms of impact and more in line with the wants of the partner countries.  

From the French point of view, the quest for efficiency is legitimate, but this should not preclude 

trying to find mechanisms to bolster partner country capacities whenever possible. For example, 

French support for the strengthening of statistics, and thus for monitoring and assessing the policies of 

its partner countries, is relevant to reconciling the two approaches and harnessing the principle of 

mutual responsibilit y. Another possible area of application involves local auditing capabilities. At 

present, the ñno objectionò opinions issued by the AFD when projects are being considered meet the 

requirements of French banking law. In the future, the French administration could go further and try 

to bolster partner country procedures and tools in order to ensure their compliance with international 

standards (e.g. with regard to the fight against money laundering), so that it would be possible to use 

local auditing firms and follow national procedures.  

Efficiency: costs generated by the fragmentation of the institution al system 

The fragmented institutional structure of French co-operation generates high operating costs. 

These stem in part from the fact that a number of departments are replicated in different institutions, 

especially the AFD and the MAEE (strategy directorate, geographic services, sectoral services, 

evaluation, communication, human resources). Likewise, in the field there is ñcohabitationò between 
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  In addition, since 2007, and pursuant to the LOLF, the Cour des Comptes provides Parliament with an 

annual report on outcomes and budgetary management which includes sections on each budget 

mission, including official development assistance. 
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the embassy, which houses the co-operation and cultural action department, the AFD and in many 

cases the French cultural centre, research centres and in some cases the Alliance Française. Another 

source of costs is the time needed to co-ordinate the multiplicity of players, both in Paris and in the 

field (NGOs, decentralised co-operation, etc.). In addition, the system generates dysfunction insofar as 

exchange of information remains less than perfect, despite the efficiency of co-ordination structures. In 

the field, for example, the French embassy in Mali was not able to ascertain the overall official 

development assistance budget for the country, since it had not been advised of the non-schedulable 

portion of ODA, and debt-reduction measures in particular. 

Fragmentation can also result in a lesser proclivity for change and innovation, because of the 

power strategies of each entity. In 2008, the reform begun in 1998-99 has not been completed, in part 

for this reason. Insofar as each entity has a very clear culture and established objectives, fragmentation 

also manifests itself in an inability to set a clear path for the entire system, around which energies 

could be stimulated internally. Vis-à-vis the outside as well, because the representation of France by 

different institutions does not always take the same approach, it sends the message that France is less 

audible. In the field, fragmentation blurs the visibility of French co-operation strategy and makes aid 

delivery processes more cumbersome.  

The proclaimed desire to change the status quo, in respect both of relationships with partner 

countries, especially in Africa, and of institutional arrangements, ought to feed through to institutional 

and operational changes that would convey a clearer picture of aid objectives and lead to greater 

cohesion in aid implementation. 

Future considerations 

¶ France is encouraged to establish a timetable, and to take appropriate steps to implement its 

action plan for enhancing aid effectiveness.  

¶ The DAC encourages France to play a leading role in partner countries where it enjoys a 

special relationship, working in close consultation with the other donors and taking into 

account its comparative advantage. France should take the necessary operational steps to 

become more involved in the realm of division of labour, by implementing delegated 

co-operation arrangements. 

¶ In order to improve the predictability of its aid, France is invited to extend the scope of the 

Stateôs multi-annual commitment authorisations to the budgetary instruments covered by 

Stateôs multi-annual legal commitments, as recommended in the action plan.  

¶ The partnership aspect of partnership framework documents needs to be bolstered, along 

with ownership by the partner countries. This would entail broader participation in PFD 

formulation by national partners and other donors. At the same time, France should ensure 

that framework documents are in fact used as a planning instrument focusing on a limited 

number of priorities. 

¶ France is invited to take the steps necessary to use the most appropriate means, including 

general or sectoral budgetary support, within its bilateral aid, in line with the objectives of 

the Paris Declaration, and as the CICID requested in 2005.  

¶ France should (i) re-examine the procedures for implementing SCAC-funded projects so that 

greater use could be made of national procedures, and especially of local contractors; and 

(ii)  try to adjust the AFDôs project appraisal procedures so as to encourage ownership 

thereof.  
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Chapter 6 

 

Selected Themes 

The DAC has decided that all aid reviews carried out in 2007-08 would cover two important 

themes, namely: capacity building (examined in the first part of the chapter) and the approaches 

adopted in fragile States and countries in crisis, with the example of the Central African Republic 

serving as a case study for implementation of the DAC Principles for Good International Engagement 

in Fragile States and Situations. 

Capacity building 

Introduction 

Since the inception of its development co-operation, France has used a variety of different 

instruments to build the capacities of the countries receiving its aid. As stipulated in the Memorandum, 

the aim of French aid is to contribute to capacity building through all of its actions. The aggregate 

amount provided by France via instruments more specifically targeting capacity building (school fees, 

training, technical assistance, education grants, support to the local education sector) is difficult to 

estimate (Box 10). The amount reported for 2006 under the heading of technical co-operation was 

EUR 2 726 million, accounting for 22% of aggregate official aid.  

Box 10. How to quantify French support for capacity building? 

In its Memorandum, France notes that its support for capacity building is difficult to estimate. DAC statistics 
(Table B.2) identify only one category, ñtechnical co-operationò, which consolidates a whole set of related 
expenditures (such as technical assistance, education grants, imputed student costs and special activities). In 
2007, the DAC Working Party on Statistics produced a report that tries to break down this overall category in 
respect of 2003 data for DAC members. Members found its results ñrealisticò and ñbroadly in lineò with their own 
perceptions of their national technical co-operation programmes. DAC is pursuing this work in connection with its 
discussions on a new aid typology and plans to furnish more disaggregated information on the various forms of 
technical co-operation, beginning in 2010.  

This report provides an initial comprehensive estimate of Franceôs contribution in this area for the year 
2003. The total amount reported by France as ñtechnical co-operationò came to USD 1 759 million ï or 26% of 
aggregate bilateral ODA ï and broke down as follows:  

(i) Education grants and imputed student costs (USD 846 million or 48%);  
(ii) Research (USD 405 million or 23%); 
(iii) Studies, consultants, projects, administration (USD 245 million or 14%); 
(iv) Short-term training, cultural programmes (USD 214 million or 12%); 
(v) Unspecified (USD 48 million or 3%). 

 
This study highlights the special interest taken by France, as compared with other DAC members, in 

student education at the university level, research and scientific co-operation, and cultural programmes. 
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An objective included in two national strategies é  

Today, capacity building is a cross-cutting concern of French aid. Yet despite its long tradition 

and experience in the area, France has so far had no comprehensive strategy to guide all of the actions 

of the systemôs various players, at either the overall or the sectoral level. However, the government is 

currently seeking to use aid to promote capacity building through two official strategies: aid 

effectiveness and governance. 

In the 2006 French action plan for enhancing aid effectiveness, the theme of capacity building is 

one of the three main areas in which France committed itself to action, the specific directions of which 

are compatible with the DACôs most recent recommendations on the subject: 

¶ Increase the percentage of official development assistance intended for capacity building, 

including budgetary aid, sectoral aid and projects, with a view to fostering ownership of the 

policies by the partner countries; 

¶ Promote multi-donor and multi-annual capacity-building frameworks, including missions, 

technical-expert jobs and education grants; 

¶ Modernise French actions, diversify targets, give priority to support in the field, emergence 

of local players and public debate; 

¶ Foster training and the use of locally existing capacities; 

¶ Rekindle and lead the international debate on capacity building.  

The French approach to good governance draws on the concept of democratic governance,
19

 

through support for building the capacities of parties to development. The MAEEôs publication on 

governance strategy calls for cross-cutting support to governance which gives a central role to 

institutional and human capacity building (MAEE, 2007b). This strategy notes the importance of 

interactions between players and institutions in constructing a context of dialogue, and it encourages 

guidance for internal processes, support for regional mechanisms and networks, the use of partnership 

framework documents, the evolution of technical assistance and support to decentralised co-operation 

and non-governmental organisations. The governance strategy emphasises actions that target ñagents 

of changeò as well as the structures of change: in Mali, for example, DAC staff were able to observe 

the importance that France attaches to bolstering local governance, which is tied in with the 

decentralisation process it has supported. France is one of the very few donors that provides aid to 

capacity building at the regional level (Chapter 1). Box 11 contains an example of Franceôs regional 

support for strengthening statistical institutions in Africa. 

Through these strategies, capacity is being built up through education (education grants and 

school fees), technical co-operation delivered in connection with projects, and institutional support, 

where French aid is substantial in supporting the formulation of national strategies and bolstering 

public finances and national statistics. Even so, because the causal link between technical assistance 

and capacity building is not automatic, it is difficult to ascertain the extent to which such aid has in 

fact helped build the capacities of the recipient countries in a long-lasting manner. France has 

40 yearsô experience in training the ®lite of numerous developing countries, through either education 

grants or training dispensed in the field or in regional institutes, but it has scant means of assessing the 

impact. To carry out assessments of the impact of such tools and conduct surveys that could be used to 
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  ñThe art of governing, intertwining the administration of public affairs at various territorial levels, 

overseeing relations within society and co-ordinating the actions of multiple players.ò 



DAC PEER REVIEW OF FRANCE 

DAC PEER REVIEW OF FRANCE - © OECD 2008 69 

estimate how the public perceive changes in a given sector are essential instruments for improving 

approaches to capacity building, and France should make greater efforts in terms of evaluating and 

capitalising on its capacity-building initiatives. Greater efforts in this area would make an important 

contribution to the international effort to build capacities. 

Box 11. Bolstering the capacity of regional statistical institutions in Africa: the example of AFRISTAT 

Since the 1960s, France has lent support to the statistical systems of its former colonies in sub-Saharan 
Africa by dispatching technical assistants to their ministries. A 1989 assessment highlighted the mismatch 
between such aid, which, although supplemented by advanced training for numerous statisticians and 
development of customised tools, had not triggered any real development of the statistical systems of the 
beneficiary countries. As a result, France suggested that technical assistance be concentrated in a regional centre 
to bolster its effectiveness, and that there be a gradual shift from the assistance of substitution to capacity 
building.  

In 1993, France supported the initiative of 14 franc zone members to create the Economic and Statistical 
Observatory of Sub-Saharan Africa (AFRISTAT), whose ñobjective is to reinforce development of economic, social 
and environmental statistics in member States and to improve their competence in these areasò. The initial phase 
of AFRISTATôs installation was funded by France. Thereafter, an original financing mechanism was set in place 
involving a ten-year fund supported by subscriptions from the member countries and from France, to provide 
uninterrupted funding for activities without the constraints of annual budgets. 

After more than ten years in operation, AFRISTAT has become an essential player in the statistical 
development of its member States, which now extends beyond the franc zone alone. The aims of its activities are 
to (i) construct basic tools for the development of statistics, (ii) develop coherent and effective statistical systems, 
(iii) respond to requests for information for the design, implementation, monitoring and evaluation of development 
policies and (v) dispense ongoing training to national officials in the processing and distribution of statistical 
information. With a team of 23 experts, two-thirds of whom are African, AFRISTAT is also a vital training ground 
for African expertise 

é which is evolving in the field 

With regard to capacity building, Franceôs visibility in the field has long been attributable to the 

strong presence of its technical assistance. But this assistance has changed much over time: massive 

French ñsubstitutionò technical assistance (23 000 persons in 1980) has gradually been transformed 

into ñinternational technical expertiseò, which is far more focused (1 200 persons at present) and 

short-term. In Mali and the Central African Republic, the DAC team noted that some of those with 

whom they spoke were sorry to see the French technical presence diminish when local capacities were 

still insufficient, but the unanimous view was also that the solution should be geared more towards 

building up and supporting local expertise. France is in fact endeavouring to align more and more of 

its activities on national systems, and to make use of local capacities to carry out the countryôs 

programme.  

The visits to Mali and the Central African Republic show the importance that France attaches to 

democratic governance and capacity building (Annexes D and E). However, much remains to be done: 

while it is true that the principle of good governance lies at the core of the French vision expressed in 

each PFD, actual efforts to build capacities in support of good governance have only just begun. From 

an organisational standpoint, SCAC and AFD would do well to decide locally on an optimal division 

of labour for capacity building on the basis of local circumstances, in order to arrange a single 

integrated operation. It is thus important to rethink the split of technical assistance between the two 

institutions, as well as procedures for granting SCAC education grants, so that they might be better 

aligned with each countryôs overriding strategic directions.  
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As for its approach to aid effectiveness, as stated in Chapter 5, the latest readings of Declaration 

of Paris indicators show that, on the whole, France is still far short of its objectives, especially as 

concerns implementation of joint approaches to capacity building. France should pursue its efforts in 

this area, drawing on its past experience. In Mali, for example, the AFD is supporting creation of a 

multi-donor capacity-building fund in the realm of agriculture. A further example is Franceôs 

contribution to the regional centres of expertise in public finance, statistics and monetary policy that 

the IMF has set up in West Africa and Central Africa. 

Make the French approach more comprehensively strategic 

In both of the countries visited by the DAC team, France would do well to lay down more 

explicit operational guidelines, especially in the realm of capacity building. An assessment of existing 

capacities in countries where France is active (conducted ideally in association with other donors, and 

in some cases governments) could allow actions to be targeted more closely, based on needs and 

actual capacity shortfalls at the structural, institutional and sectoral levels. By doing this in all of its 

high-priority countries, France could foster the emergence of a consensus on capacity building 

between national authorities and donors, which would make this one of the central themes of the 

dialogue on steps to be taken. 

All French capacity-building initiatives are carried out by players emanating from different parts 

of the French system, and there is still scant co-ordination among them. The AFD, for example, 

favours supply of short-term technical expertise, while the SCAC tends more towards long-term 

institutional support. Franceôs education grants, supply of technical assistance or training efforts ought 

to be part of a more coherent national or sectoral approach, and much of its action in the field could be 

undertaken in a broader partnership context, in particular with the private sector, which now plays an 

important role in building the capacities of partner countries. With regard to internal co-ordination 

among French institutions, it would be important to designate a lead manager and to place Franceôs 

capacity-building effort into a clearly pan-governmental context. 

France should tackle the systemic factors that discourage capacity building in its priority 

countries. The aforementioned evaluation of needs could also provide a basis for joint programming 

and for decisions regarding the recruitment, employment and evaluation of technical experts and 

advisers. France might also want to encourage wider evaluation of its own capacity-building 

instruments ï of its education grants, for example ï which are neither selected downstream on the 

basis of PFD strategic objectives nor subject to impact assessment after the fact.  

A strategic and co-ordinated approach to local capacity building is even more necessary in fragile 

States like the CAR ï a country only just emerging from repeated crises, and in which the feeble 

capacities in management and administration prompt donors to step in for government. The recent 

round table for this country created an excellent analytical framework which France could exploit in 

collaboration with its partners (CAR Development Partner Round Table, 2007). The pivotal role 

frequently played by France in French-speaking countries could help ensure that capacities are built at 

the national and local levels so that cross-cutting concerns (gender equality, human rights and 

environmental viability) are incorporated into programme scheduling, budgeting and notification. 

These efforts at the local level are especially important insofar as France is currently putting the 

emphasis on bolstering governance at the local level.  

Given the importance of this subject, and its complexity, the time has come to seek a coherent 

overview rooted in the considerable amount of experience already acquired. This would enable France 

to prioritise its action and would be an invaluable benchmark for all partners, especially in 

French-speaking countries where France often plays the role of esteemed intermediary. In this regard, 
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France should formulate a framework strategy that incorporates all of its priorities for capacity 

building so as to improve guidance for its personnel in the field. The AFD, which hires specialised 

staff for capacity building, would perhaps be in a good position to lead such an effort. This strategic 

approach would make French action better co-ordinated, more effective and longer-lasting.  

Conflict, Peace, Security and Fragile States 

The 2004 DAC Peer review noted that ñFrance is highly interested in an integrated approach to 

development, encompassing the notions of peace and securityò. In the intervening period, France has 

sought to deepen understanding of the complex dynamics that underpin situations of instability 

through a process of inter-departmental reflection on the most effective forms of assistance in States 

weakened by political instability and poor governance, under the auspices of the Groupe 

interministériel sur les États Fragiles and also engaging with selected partners from Francophone 

Africa. This reflection has also included participation in the global discourse on state fragility, where 

France has played a prominent role within the DAC and piloted the DAC Principles for Good 

International Engagement in Fragile States and Situations in the Central African Republic (CAR). In 

the process, France has also made advances in its own policy arena culminating with the release in 

2007 of a position paper, Fragile States and Situations of Fragility. 

The position statement reflects a re-invigorated commitment to develop more coherent strategies 

in partner countries confronting political, economic and social disintegration. The complex challenge 

of delivering meaningful assistance in situations of endemic fragility is advanced from a governance 

perspective. The approach aims to create a viable enabling environment for poverty reduction and 

sustainable development by restoring State legitimacy and strengthening degraded state-society 

relationships. 

Consolidating lessons: Towards a new policy  

Principle Nos 1 and 2: ñTake context as the starting pointò and ñdo no harmò 

To date, systematic analysis of the causes of state fragility and conflict has not been undertaken 

during formulation of bilateral partnership agreements. Central to the new policy directions set out in 

the position paper, however, is an enhanced capacity to tailor assistance packages to the distinctive 

characteristics of the operating environment. A diagnostic tool - the Fragilities Grid (Grille de lecture 

des fragilités) ï has been developed based on five clusters of national indicators and one cluster of 

supranational indicators of state and societal weakness. 

The Grille has recently been piloted in several contexts, including Mali, Niger, DRC, Haiti, 

Kosovo and one regional context (CAR, Darfur, Chad) and feedback will be used for further 

refinement of the tool before it is applied to analyse State and societal weaknesses during formulation 

of the Document Cadre de Partenariat (DCP).  

Principle No 3: ñFocus on state-buildingò 

State-building is an explicit objective of French development co-operation. Nevertheless, like 

many donors, France has struggled to give expression to this commitment when confronted by 

unstable situations characterised by poor political commitment and weak capacity. There has been 

some tendency, in these instances, to substitute for deficits in institutional capacities and thus 

undermine broader state-building objectives. The position paper reaffirms restoration of state 

functionality as a central theme. 
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Principle No 4: Prioritise prevention 

To date, preventive action has been an objective that has been primarily pursued through support 

to multilateral programmes. At a bilateral level, preventive goals have tended to be implicit ï rather 

than explicit. The position paper extends the commitment to direct action into the bilateral domain by 

embracing not only countries immersed in ï or emerging from ï crisis within the framework of DCPs 

but also countries displaying critical signs of stress where early action may avert the onset of crisis.  

Principle No. 5: Linkages between political, security and development objectives 

While there is acceptance that political, security and development objectives can be mutually 

reinforcing, formal structures and funding mechanisms to exploit critical inter-departmental 

opportunities are lacking. In CAR, for example, potential alignments with political and security sector 

support are not strongly articulated in the draft DCP. The policy calls, inter alia, for joint analyses, 

systematic information-sharing and an informal network to monitor developing crises and act as an 

advisory group for further policy development. Successful achievement of the policy goals will hinge 

on the strength of intra-departmental relationships at headquarters level and within overseas 

embassies. More formalised structures (with access to pooled funding) may prove to be more 

beneficial in deepening inter-departmental commitment to cooperation in fragile contexts. 

Principle No.6: Inclusivity 

In the past, co-operation in fragile situations has primarily focussed on improving the 

functionality of State institutions and assumed that stability would automatically flow from 

improvements to State-sponsored services. The approaches advocated in the position paper represent a 

significant departure from these more mechanistic approaches. It recognises that the state is the 

primary ñguardian, arbiter and regulator of public interest, equity and equality of all citizensò but also 

notes that ñbehind weakened state machinery are often fragile societies incapable of facing up to the 

challenges of globalisationò. The paper not only aspires to bolster the credibility of State institutions 

but also to improve the quality of the social contract between State institutions and broader society, in 

terms of three prominent relational characteristics, i.e. institutional legitimacy, access to services and 

security. It follows therefore that investment in building the capacity of civil society to engage as 

equal partners in this contract must become a critical element of this package. To date, in CAR 

endemic weaknesses in civil society appeared to have been an impediment to systematic engagement ï 

rather than a reason for prioritising engagement. 

Principle No.7: Alignment with local priorities 

The position paper recognises that, in order to generate internal commitment for reform 

(i.e. create and sustain ownership of change processes), the point of departure for DCPs must be the 

priorities of the partner country. In CAR, this has been interpreted as alignment with the PRSP. 

However, the validity of the PRSP as a consultative process in a country wreaked by conflict for 

decades is questionable. Furthermore, a number of important government interlocutors in CAR 

claimed to be unaware of the content of the DCP currently being prepared and civil society groups had 

not been consulted. Clearly, dialogue processes will need to be systematically strengthened and 

deepened if DCPs are to truly reflect local priorities. 

Principle No.8: Coordination with international actors 

Franceôs bilateral efforts to address state fragility have been reinforced by support for multilateral 

programmes as in CAR and Sudan. The position paper commits France to expand multilateral support 
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as well as playing a more active role in multilateral fora. In the future, France proposes to build on 

Paris Declaration commitments by seeking to improve coherence with other bilateral and multilateral 

donors. Articulation of joint strategies with key UN agencies, the IFIs and the EU would give added 

substance to this commitment. 

Principle No 9: Act fast and stay engaged  

The backbone of bilateral development cooperation is the DCP, which defines the medium-term 

(up to five year) goals and priorities. The new policy commits to application of the full range of 

instruments - adapted where necessary - in an appropriate blend of quick disbursing assistance and 

sustained support. However, the draft DCP with CAR does not identify mechanisms to take advantage 

of windows of opportunity to consolidate peace nor contain any specific reference to relevant 

humanitarian action that would sustain crisis-affected populations in the interim. Furthermore, the 

review mission was told that good performing states will be rewarded with enhanced development 

co-operation assistance. On the other hand, Fragile States and Situations of Fragility commits France 

to remaining engaged in poorly performing contexts. It is unclear how resources will be allocated in 

the light of this apparent tension between priorities.  

Principle No.10: Avoid pockets of exclusion 

France has a record of sustained engagement in bilateral partner countries under stress 

(particularly Francophone countries). Notably the commitment to CAR - a country that has been 

categorised as an ñaid orphanò ï since independence has, in many respects, been exemplary. The 

challenge, however, is to translate this dependability into improved development outcomes and 

meaningful leadership as the rest of the donor community re-engages in these neglected countries.  

Translating policy into practice 

France (like other donors) confronts significant challenges in translating these contemporary 

orientations into institutional leadership and concrete programming decisions. Many of the 

observations in previous chapters of this report remain pertinent but the fragile contexts under 

discussion here demand innovative approaches to partnership, aid delivery, capacity building, 

coordination etc., in order to overcome structural obstacles to reform within State systems that are 

barely functional.  

From ñfragile statesò to ñstate fragilityò 

France has opted not to nominate a list of so-called ñFragile Statesò. Rather, the French approach 

assumes that every situation can be located along a continuum between fragility and functionality of 

state institutions and society. Furthermore, fragility is located as a transversal theme rather than a 

vertical sector. These interpretations have a number of implications for the management of French aid 

in situations of fragility (Box 12) - notably administrative systems and staff skills will have to be 

upgraded to ensure that the policy directions become fully embedded in development practices within 

the official French aid system. 
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Box 12. State Fragility: Everybody's business 

The Groupe interministériel sur les États fragiles was established to promote dialogue, provide 

inter-departmental leadership and improve policy coherence. The new policy statement is a manifestation of 
progress in nurturing inter-departmental acceptance of the multidimensional characteristics of state fragility but 
it is not yet clear that this collaboration has crystallised into a solid constituency of support for the enhanced 
approach to state fragility. Nor that the strategic priorities of individual departments have been fully aligned to 
support this whole-of-government policy agenda. 

Support to address inherent fragilities cannot be conceived as standalone projects. Rather, a state fragility 
perspective must be integrated across all elements of the programme and existing funding envelopes 
expanded to accommodate measures to address fragility. The cross-cutting approach to state fragility concerns 
development professionals in all sectors as well as their counterparts in other government departments.  

Since all states are considered to be fragile/functional to some extent, fragility analysis should be 
mandatory across all programmes in order to establish the level of state and societal functionality as a 
precursor to programme planning. Other DAC principles for international engagement in Fragile States and 
situations may also be applicable depending on the outcome of the analysis. A concerted effort is therefore 
necessary to raise awareness and critical skills in programming for fragile situations. Technical experts can 
mentor and advise - but not replace the initiative of staff with direct responsibility for programming in fragile 
situations. 

Finally, the state fragility approach assumes buy-in by the host government, who must be part of the 
analytical and programming processes. Again, awareness and skills must be raised within host governments of 
the benefits of the approach to state fragility. 

Ensuring whole-of-government coherence  

In formulating the policy, some momentum has accrued for collaboration between government 

departments ï principally through the fora of the CICID and the Groupe de travail interministériel sur 

les États fragiles. The goal of harmonisation of inter-departmental efforts (including non-aid actors) 

appears attainable. Nevertheless, the strength of the working relationship between departments will 

have to be deepened if France is to meet global commitments with respect to policy coherence and aid 

harmonisation. 

The requirement for whole-of-government policy and operational coherence is particularly 

critical in the security sector. In particular, support to the security sector has generally fallen outside 

the realm of the development co-operation programme. However, security is a vital concern for 

development practitioners and devolving responsibility for security sector reform may prevent 

development actors from sharing the benefits of the experience gained in public sector reform 

processes with their security counterparts.  

The new ODA-eligibility criteria provide greater scope for the French development co-operation 

programme to play a more direct role in improving overall performance of the sector.  

Inter-departmental discussions were launched in the second half of 2007 in a steering committee on 

security system reform (SSR) with a view to defining Franceôs policy position and improving the 

coherence of bilateral and multilateral initiatives in this field. 

Box 13. The Security Sector in CAR: From containment to protection  

Failure by successive CAR governments to instill a sense of civic responsibility in security institutions has 
contributed to the volatility that has dogged the country since independence. The collapse of rule of law and the 
pervasive culture of impunity are therefore, symptomatic of gross failure within State security systems. Bringing 
an end to this chronic instability is essential to create an enabling environment for achievement of the MDGs. 
The challenge, however, will be to pacify restive areas of the country through legitimate means that nurture 
public confidence in the security sector rather than further undermine it. Applying the principle of ñdo-no-harmò 
will be crucial under these circumstances. 



DAC PEER REVIEW OF FRANCE 

DAC PEER REVIEW OF FRANCE - © OECD 2008 75 

 
Throughout the chequered, post-independence history, France has maintained a defence co-operation 

partnership that has primarily involved training programmes as well as operational support when these forces 
have come under stress (e.g. military intervention in Birao in early 2007). In the light of the disintegration of 
security forces in 2006-07, it is apparent that the configuration of security sector support has been inadequate to 
create an accountable and disciplined security sector capable of fulfilling core state responsibilities.  

Nevertheless, these experiences have provided France with valuable insights and unique influence within 
the security sector. The opportunity now exists to blend French development assistance and military 
co-operation towards a joined-up effort to produce a more accountable security sector. The forthcoming seminar 
on security sector reform is expected to define a vision for the sector as well as identify quick impact 
interventions that would serve to build public support. France will need to be informed by ï but also, inform ï the 
outcomes of the seminar in order to ensure that future support to the security sector (through civilian and military 
channels) is internally coherent and systematically embedded within the overarching framework of international 
support for reform of the security sector. In this regard, the existing development cooperation project, Appui au 
renforcement de lô£tat de droit, could be usefully expanded and decentralised as conditions stabilise. 

From training to capacity-building 

Typically, states weakened by conflict and protracted crises lack capacities to nurture reform 

processes. Capacity deficits may have been accentuated by exclusionary practices and depletion of the 

skills, e.g. through emigration of professionals. Nurturing individual capacities therefore acquires 

added poignancy in these difficult situations since it provides not only the foundation for stable 

government and accountable institutions but it can also serve to redress structural imbalances that 

underpin crises by emphasising inclusivity and merit-based appointments. As noted earlier however, 

French technical assistance appears, at times, to be more focussed on direct, in-line support than skills 

transfer and institutional development. The net outcome is that the durability of reform processes may 

be undermined and stability threatened. French technical assistance in fragile contexts should aim to 

balance the competing imperatives, on one hand, to provide in-line support that ensures state 

institutions are at least functional while, on the other hand, to ensure individual and institutional 

capacities for transparent service delivery are fostered. 

Inserting conflict-sensitive approaches into programme management cycle 

Under any circumstances, effective aid requires a finely-tuned understanding of the complex 

interaction between programmes and the operating environment. In situations of fragility, the risk of 

ñdoing harmò is accentuated by extreme sensitivities about access to resources and opportunities. The 

Grille will provide the basis for conflict-sensitive programming. However, in order to maintain 

integrity of DCPs and ensure the safety of personnel, a capacity to maintain this contextual analysis 

will be necessary and flexibility built into programme designs to amend support accordingly. Formal 

mid-term reviews are likely to be too infrequent. Monitoring the context, reflecting on the implications 

of contextual fluctuations and tailoring activities to the prevailing dynamics will be an important 

function for field-based personnel (currently the SCAC), who will require both tools and upgraded 

skills to translate analysis into practical options. In the case of the CAR, there is little evidence that the 

Grille had yet influenced priority-setting within the DCP ï nor how it will inform forward planning 

processes. 

Risk management 

As noted above, aid effectiveness in fragile contexts demands a high degree of adaptability and 

flexibility. The constraints on application of existing instruments are acknowledged in the position 

paper but, for the time-being, a new suite of instruments is not under consideration. Rather, it is 

proposed that existing instruments will be configured to the specific context. This prudent approach 
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requires that risk management practices associated with existing instruments be fine-tuned to absorb 

higher-than-normal levels of risk.  

Impact assessment 

To date, little attention has been paid to the downstream assessment of the impact of the 

enhanced approach to state fragility. While it is perhaps somewhat early to assess the full impact of the 

new approaches to state fragility, it will, however, be critical to closely monitor and reflect on progress 

at all stages in roll-out of the policy in order to ensure that French assistance maximises impact and 

avoids harmful impacts. To this end, SMART
20

 indicators should be identified as well as a process for 

regular review of progress against its primary goals at both global and country levels. 

Future considerations 

Capacity building 

¶ Franceôs intention to focus on capacity building ï both in its Action Plan and its governance 

strategy ï should be discussed at the highest level in order to identify more clearly the real 

possibilities of this approach. 

¶ France should establish more explicit operational guidelines for capacity building, on the 

basis of a more systematic process of evaluating the experience of France and the 

international community in this field. 

France should consider: 

¶ Reinforcing processes for inter-departmental collaboration on issues of state fragility at 

Headquarters and field level in order to better combine the different approaches and tools. 

¶ Strengthening processes to facilitate ownership of reform within State institutions in partner 

countries weakened by political instability, opaque recruitment processes and depleted skills 

base. 

¶ Further refinement of DCP processes to better accommodate flexibility and risks associated 

with effective delivery of assistance in volatile contexts. 

¶ Broadening dialogue - and increasing alignment of assistance - with international partners on 

fragility issues, including security sector management. 

¶ Development of performance measurement framework for programmes with explicit 

objectives to improve state functionality and/or build peace. 

 

                                                      
20

 Specific; Measurable; Achievable; Realistic and Timely. 
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Annex A 

 

Progress Against 2004 DAC Peer Review Recommendations 

Area Recommendations (2004) Achievements since 2004 

General 
framework and 
new directions 

Draw up a policy document setting 
out the strategic directions for the 

entire co-operation system, based on 
the achievement of the MDGs and on 
the principle of aligning French 
co-operation with the strategies 
adopted by partner countries towards 
the fight against poverty.  

The cross-cutting policy document, the drafting of 
sectoral strategies in key sectors and the 
preparation of framework partnership documents 
(DCPs) in the priority zone for solidarity countries 
(ZSP) represent progress which will contribute to 
achieving the MDGs and will be conducive to 
alignment and harmonisation. France does not, 
however, have a policy document setting out the 
medium-term strategic directions for its 
co-operation policy which will guide all its 
institutional actors on the basis of clearly 
established priorities. 

 Take on a more active role in the 
implementation of aid effectiveness 

principles in partner countries; this will 
entail finalising and disseminating the 
action plan for harmonisation, 
specifying the objectives to be 
achieved as well as indicators of 
results and timetables. 

France hosted the Paris High-Level Forum in 
March 2005, drew up an action plan on aid 
effectiveness and is actively engaged in follow-up 
work, both in DAC and at European level. The 
LOLF and the DCPs encourage the application of 
the principles embodied in the Paris Declaration. A 
precise timetable for implementing the 
components of the action plan needs to be drawn 
up to ensure that it is made operational and to 
enhance the application of the commitments made 
with respect to the division of labour, predictability, 
alignment and harmonisation.   

Aid volume and 
distribution 

Determine the planning principles and 
implementation procedures for the 
budget resources that will be 

mobilised to compensate for the 
gradual reduction in debt relief. 

France has improved the budgetary transparency 
and programming of its official development 
assistance.  However, it remains to be specified 
how the foreseeable reduction in debt relief is to 
be offset in such a way as to abide by international 
commitments. 

 Review geographical selectiveness 

within the ZSP by setting priorities 
according to the needs for achieving 
the MDGs and the potential impact in 
view of the commitment made by 
beneficiary countries. 

No changes were made to the ZSP over the 
period. French aid is heavily targeted on Africa 
(2/3), but the share going to the least developed 
countries has declined since 2004. France is 
anxious to concentrate its aid to a greater degree 
and the DAC suggests that programmable aid 
should be concentrated more on a small number 
of countries in Africa, and especially the LDCs, on 
the basis of an explicit strategy.  

 Explain multilateral strategy in 

greater detail, including budgetary 
choices, and incorporate the lessons 
learned from bilateral experience into 
multilateral actions. 

France is seeking to develop synergies between 
the multilateral and bilateral parts of its aid and to 
develop a more strategic approach to international 
institutions. A comprehensive multilateral strategy 
has still to be drawn up. 

 Grasp the opportunity afforded by the 
LOLF to introduce a transparent and 
multi-year budgetary process, as well 

as results-based management, by 
using the cross-cutting policy document  

The LOLF represents progress in terms of aid 
transparency and results-based management, on 
the basis especially of the DPT. To strengthen the 
results-based approach, results indicators need to 
be introduced in the DCPs and those adopted in 




