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Abstract: Rwanda‟s economic performance since the mid-1990s has catapulted it to the top of 

Africa‟s growth charts. Growth in incomes has risen by more than 8% annually since 1996. This 

performance has allowed Rwanda, one of the poorest countries in Africa, to markedly reduce poverty. 

In just the last half decade, the share of the population living in poverty has fallen from 57% to 46%. 

Both development assistance and trade have played important roles in the process. This paper, a 

country case study that is part of a larger OECD study, reviews the link between the two, namely aid 

for trade.  Our objective is to examine ways the government uses development assistance to support 

better trade performance, the role of aid for trade in promoting trade, and the management systems the 

government has adopted to ensure that aid for trade is used effectively. The paper finds that one of the 

elements of Rwanda‟s success is the government‟s efforts to establish clear ex ante direct performance 

objectives both for itself and for donors, followed by careful ex post reviews of outcomes. The paper 

also makes a few suggestions on ways the process might improve aid for trade management and 

elevate trade considerations in the next phase of Rwanda‟s development.  
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EXECUTIVE SUMMARY 

Rwanda‟s economic performance since the mid-1990s has catapulted it to the top of Africa‟s growth 

charts. Both development assistance and trade have played important roles in the process. This paper, a 

country case study that is part of a larger OECD study, reviews the link between the two, which is aid for 

trade. The paper takes up three questions common to the other case studies:   

 Has trade strategy been “mainstreamed” into Rwanda‟s development strategy and planning 

processes?   

 Are indicators of aid for trade outcomes comprehensive in capturing results, and consistent with 

the desired impacts of improving income growth and reducing poverty?  

 Is the feedback provided to policy makers by monitoring and evaluation systems adequate to 

support them in making implementation changes?  

This paper provides abundant evidence that aid for trade -- whether considered broadly as the 

OECD/WTO measures it, or conceptualized more narrowly -- has indeed been mainstreamed. This is 

evident in the several strategy documents of the Government of Rwanda, as well as the implementation 

plans at various levels of government. In answer to the second question, the paper analyses the complex 

system of long-term planning and the four separate channels of monitoring and evaluation (M&E) 

adopted in Rwanda. The government has developed a robust set of indicators that span the wide 

measurement of aid for trade adopted by the OECD and WTO. While the M&E system is complex and 

has minor gaps, taken as a whole, it has produced effective implementation.  

The system is predicated upon a set of output and outcome indicators to be attained through 

enumerated (and often quantified) policies and actions that begin at the highest level of government and 

cascade down through the various ministries and agencies. Each level of government has its own 

outputs/outcomes and associated implementation plan. Taking into account only the Ministry of Industry 

and Commerce (MINICOM) and the Ministry of the East African Community (MINECOFIN), the 

government tracks some 90 indicators related to aid for trade and more than 540 associated actions – and 

this is not counting the other ministries‟ annual action plans and performance contracts. Finally, annual 

performance results are fed back into planning and action plans for future years, so that feedback loops do 

indeed play an important role in ensuring the effective use of development assistance. 

The government, working with donors, has also established a comprehensive Donor Performance 

Assessment Framework (DPAF) as part of its administration of official development assistance (ODA). 

This has proven effective in encouraging donors to consider ways they might contribute more to the 

realisation in Rwanda of the five fundamental principles outlined in the 2005 Paris Declaration on Aid 

Effectiveness. Beyond this, the DPAF is intended to contribute to meeting Rwanda‟s 2020 goal of raising 

incomes to the level where aid of any kind will no longer be necessary.  

All in all, the paper tends to corroborate the findings of Bruno Versailles (2012c), who concluded 

that “…Rwanda now boasts what is very close to „best practice‟ in mutual accountability frameworks”. 

Nonetheless, this review points to a few ways in which the management of aid for trade might be 

improved, if at the margin.  
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Trade diagnosis and policy objectives   

In general, Rwanda‟s policies are appropriately focused on the central problems that constrain its use 

of trade to grow. If any area is addressed insufficiently in the halls of policy making, it is a focus on price 

incentives to private investors and the anti-export bias implicit in Rwanda‟s policy framework. This stems 

from the common external tariff of the East African Community (EAC) and tendency toward currency 

overvaluation stemming from heavy capital inflow. More attention could also be devoted to EAC issues, 

in regard to both reducing non-tariff barriers (NTBs) and making more effective use of infrastructure. 

Similarly, the policy obstacles facing large firms probably warrant as much, if not more, high-level 

attention of policy-makers and donors as the problems of SMEs, since large firms are key to successful 

export drives.  

Outcome objectives, indicators and policies   

The indicators in Rwanda‟s Economic Development and Poverty Reduction Strategy (EDPRS) and 

Common Performance Assessment Framework (CPAF) are those which are most comprehensive and 

consistently monitored. They are traced from the economic cabinet through the 16 Sector Working 

Groups (SWGs) and/or districts down to the implementing agency, and then reported back up, eventually 

to the economic cabinet. For the broad AFT sectors, the indicators are fairly robust as proxies for overall 

performance. An exception to this are the indicators for trade performance monitored through the Private 

Sector Development Sector Working Group (PSD SWG). It is not clear that improvements in the chosen 

indicators have any correlation with improved trade performance; moreover, the policies intended to 

correspond to these indicators have little direct bearing on the trade performance the indicators are trying 

to capture. The government is now considering a quarterly performance report that would remedy many 

of these deficiencies.     

Ministry-level indicators and policies   

The ministry-level Annual Performance Reports (APRs) are much more specific than those in the 

CPAF and, as would be expected, more directly associated with trade. They offer relatively clear 

objectives (e.g. to expand trade by 15% annually), together with textured and specific policy measures for 

implementation. They appear on the surface to be well-founded. One method of evaluation that has been 

largely overlooked by the trade community everywhere is impact evaluation.  Though impact evaluations 

are expensive, a systematic review of AfT policy interventions might identify a few that would be 

amenable to the narrow and specialised methodology of formal impact evaluations.    

Rwanda’s lessons for the international aid for trade community 

Rwanda has put in place a comprehensive and well-functioning system of results-based management 

that would rank among the best in the low-income world. This study points to a few lessons for the 

international aid for trade community. First, many countries, like Rwanda, have put in place mechanisms 

to monitor and evaluate aid for trade. AfT donors would do well to build on these systems rather than 

trying to invent new ones. Second, Rwanda‟s system in many respects could be adapted to countries 

where the economic cabinet is capable of working cohesively towards common objectives. However, this 

would require internal consensus on policy objectives and leadership that projects through multiple levels 

of public administration. Third, a major reason the Rwandan system works well is that it adapts annually, 

learns from prior years‟ inadequacies and successes, and modifies the next year‟s programmes 

accordingly. Fourth, the system is designed to promote accountability through various levels of 

government – whether through the external reviews of the Office of the Prime Minister, the Sector 

Working Groups, the President himself, or the national dialogue with the citizenry. A critical element of 

this accountability is the continuing forceful effort to root out the corruption that plagues so many other 
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African countries. Finally, the co-operation of donors in working with the government – through abiding 

by the division of labour, providing information to the relevant ministries on their projects, and 

participating in the Sector Working Groups – contributes to a genuine partnership. Of particular 

importance is the willingness of donors to work within the framework of the Paris Principles. 
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INTRODUCTION 

 

When in 2000 the Government of Rwanda launched its “Vision 2020”, the country was still 

emerging from the post-genocide upheaval, and the development strategy aimed at moving the country up 

the development ladder from low-income to lower-middle income status in 20 years seemed improbably 

ambitious. Today, with a decade of high growth behind it and remarkable achievements in reducing 

poverty, that objective seems much more within reach. Steady implementation of reforms across several 

policy arenas – greater trade openness, price liberalisation, improved public financial management, 

financial reforms (including a payments system) and services liberalisation – together with substantial 

public investment (focused especially on infrastructure) have combined to produce 8% annual growth and 

a drop in dire poverty from 57% in 2005/6 to 46% in 2012/13. Those living in extreme poverty fell from 

37% to 24% in the same period.
1
    

Both trade and aid have played pivotal roles in the growth process. Exports have nearly doubled in 

real terms since 2000. Imports have also grown, at a slightly greater rate. A major reason for this growth 

has been the steady inflow of capital, primarily in the form of development assistance. Development 

assistance has provided a major impetus to growth, fuelling the expansion of a dynamic services sector, 

notably in infrastructure and construction.  

In 2012, the OECD launched case studies of six countries with the objectives of providing the trade 

community with comprehensive analyses of country systems used to manage aid for trade, and of 

identifying best practices to strengthen AfT “results frameworks”. In addition, each study is intended to 

examine the feasibility of developing a set of aid for trade quantifiable targets and a menu of indicators to 

measure results (i.e. outcomes and impacts). Central themes to be examined include the transparency and 

objectivity of decision making, the alignment of donors with partner countries‟ trade-related objectives, a 

reduction in parallel results reporting processes, and increasing mutual accountability for delivering trade 

and development results.
2
 

This paper examines the experience of aid for trade in Rwanda, one of the six selected countries.
3
  

As with the other studies, it takes up three questions:   

 Has trade strategy been “mainstreamed” into Rwanda‟s development strategy and planning 

processes?   

 Are indicators of aid for trade outcomes comprehensive in capturing results, and consistent with 

the desired impacts of improving income growth and reducing poverty?  

 Do monitoring and evaluation systems provide enough feedback to policy makers and donors so 

they can continually improve programs and implementation over time?  

                                                      
1
 See MINECOFIN (2012). 

2
 The OECD study is described most recently in “ Managing Aid for Trade and Development Results: 

Progress Report”, Joint Meeting of the Development Assistance Committee and the Working Party of the 

Trade Committee on Aid for Trade. 10-11 September 2012, OECD Conference Centre, Paris. 

3
  The others are Bangladesh, Colombia, Ghana, Viet Nam and the Solomon Islands. 
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The paper looks at how the government has crafted its trade strategy, fit development assistance into 

it, and then tracked its implementation with specific indicators to ensure that resources are used 

effectively. It also looks at mechanisms providing mutual accountability of the government to donors and 

of donors to the government as part of their development partnership.  

The paper therefore has twin objectives. The first is to share with the aid for trade community 

lessons from Rwanda‟s efforts to identify monitorable indicators of successes and shortcomings in using 

aid for trade. The second objective, approached with some degree of humility as the authors are outside 

observers of the process, is to suggest possible ways that management of aid for trade, particularly 

monitoring and evaluation systems, could be improved to make aid more effective.  

Two qualifications are in order by way of preface. First, the paper is not intended to focus on the 

appropriateness of particular policies – though some policy substance is inevitable – but rather on the 

process of aid management. To that extent, the description of Rwandan systems may well be more 

informative to those unfamiliar with Rwanda than to practioners in-country whose shoulders are daily 

pressed to the wheel of the country‟s development. Second, in terms of the results chain framework of 

Catteneo (2012), the study is focused narrowly on intermediate outputs and outcomes associated with 

trade, rather than final impacts on incomes and poverty. It is fairly evident from the brief review of the 

country‟s performance in the first section that trade expansion in Rwanda has contributed to economic 

growth and that economic growth has had a major impact in reducing poverty.        

The paper begins with a brief review of trade and growth performance in Rwanda, with a view to 

highlighting the trade challenges the country confronts. The second section presents an overview of aid 

for trade in Rwanda. Subsequent sections review ways the government integrates trade into its strategy, 

and how it manages official development assistance (ODA) in general, and then look in particular at 

monitoring and evaluation (M&E) in some detail through the lens of the aid for trade sectors. The 

penultimate section looks at the accountability framework for donors. The report concludes with some 

suggestions in the spirit of deepening the effectiveness of aid for trade and with some possible lessons for 

other countries from the Rwandan experience. 

Rising incomes and trade growth  

Trade has played an important role in economic growth in Rwanda. Imports have been a source of 

higher technology capital goods, cheaper inputs and raw materials for the productive process and a source 

of less expensive and more varied consumer goods. Moreover, import competition in the domestic market 

has helped drive productivity growth. On the other hand, exports have provided a wider market than the 

relatively small domestic economy, creating the opportunities for economies of scale and scope, as well 

as higher productivity, associated with some degree of specialisation, particularly in agriculture.  

Still, exports have not performed the role of leading sector that they have in the fast-growing 

countries of East Asia. Exports as a share of GDP are unusually low – some 14% (Figure 1) – and have 

accounted for a relatively small share of growth in recent years (Figure 2). This is roughly half the Sub-

Saharan average and barely one-third the average of low-income landlocked countries. These figures do 

not include informal trade of goods, particularly common along the border with the Democratic Republic 

of the Congo (DRC).  

Several persistent deficiencies in the structure of Rwandan trade have long concerned the 

government: 
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 Rwanda is heavily dependent on three commodity exports: coffee, tea and minerals. This level 

of concentration has contributed to large swings in terms of trade and volatile growth 

performance (Figure 3). 

 Value-addition in commodity exports, though much improved relative to the 1990s,, still 

remains low and therefore constitutes an opportunity for growth.  

 Rwanda is in a low-trading neighbourhood, at least for merchandise. All countries in the East 

African Community (EAC) have low trade shares of GDP, underscoring the importance of the 

regional integration agenda (Figure 4). 

 New products that Rwanda exports, the critical green shoots of future diversification, have a low 

survival probability in foreign markets (Figure 5). 

 Rwanda has so far attracted less FDI than other countries in Africa, a reflection of its small 

market and geographic isolation. This has truncated opportunities to participate in regional 

value chains (Figure 6).  

These problems, of course, reflect the hard realities of being a poor country, with a small market in a 

socially volatile neighborhood. But much as general economic policies have led to dramatic improvement 

in growth in recent years, so, too, policies in the area of trade can help address these deficiencies. Rwanda 

has made exceptional progress in improving the business environment. Its ranking has progressively 

improved on the World Bank‟s Doing Business scale from 139 in 2009 to 52 in the 2013 rankings (it is 

one of the top three countries in Subsaharan Africa and the top-ranked low income country), though this 

effort has yet to be requited with large private investment inflows. Rwanda‟s low ranking on the “trading 

across borders” sub-index (158 in 2013), partly because of high transportation costs, is a clear 

manifestation of the constraints (World Bank 2012).  

 

Figure 1 : Rwanda has a very low trade ratio Figure 2 : Exports have played a small role in 
growth 

  

Source : Authors calculations from WDI data 

 

Source : Authors’ calculation from WDI data 
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Figure 3 : Rwanda's terms of trade are unusually 
volatile 

Figure 4 : Trade is below the predicted level 

  

Source : Lederman, Daniel and William Maloney (2012) 

 

Source : Authors’ calculations from WDI data 

Figure 5 : Exports die young  Figure 6 : FDI plays a small role in Rwanda 

  

Source : IGC Staff Calculations and WITS comtrade database 

 

Source : Unctad Database 

 

Several studies have pointed to ways policy might be improved to augment trade and enhance its 

positive effects on the economy. Four general areas are worthy of special attention: 

 Reducing the costs of trading and removing non-tariff barriers in the EAC. Despite the removal 

of tariff barriers within the EAC, non-tariff barriers (NTBs) shackle trade growth. Much 

progress has been reported on improving the speed of border crossings and the efficiency of 

customs. Still, restrictive product standards, inefficient weigh bridges, and non-automatic 

licensing procedures drive up the cost of trading. DeMelo and Collinson (2011) calculated that 

the ad valorem equivalent of non-automatic licensing provisions increased the average tariff 

equivalent to six times the actual tariff level, from 5% to 30%. Progress on removing the 35 

NTBs that EAC ministers had agreed to remove has been halting.  
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 Improving incentives for private investors to export. The tariff regime shapes relative price 

incentives to private producers, and high tariffs tend to make it more profitable to produce 

domestically than for export, biasing productive towards import substitution, usually with a cost 

penalty in growth.
4
  Indeed, when Rwanda joined the EAC in 2009, it lowered its own average 

tariffs as it implemented the common external tariff, including importantly on imported 

intermediate inputs, and the effect was to expand its exports. Frazer (2012) calculated that when 

Rwanda lowered its tariffs on intermediate inputs from an average of about 12% to 7%, 

exporting firms increased their sales abroad by 5-10%. He went on to point out that further 

reductions in the common external tariff (CET) would contribute to even more vigorous export 

growth in Rwanda and the EAC. A second element in the policy-induced incentive system is the 

real value of the Rwandan Franc (RWF). Frazer (2012), like DeMelo and Collinson (2011), 

pointed out the importance of maintaining a competitive real exchange rate, ensuring that 

abundant capital inflows, mainly ODA, do not lead to a high value of the RWF that would 

dampen growth in exports. 

 Liberalising services trade. Even though Rwanda is among the most open of EAC countries in 

services trade and has benefited from that openness, markets with the EAC are still highly 

segmented. The lack of competition in EAC telecommunications markets in the past, for 

example, has conferred a dominant position on MTN in Rwanda, mirrored by dominant 

producers in other EAC countries, and this has led to restrictive pricing that has impeded the 

expansion of the competitive fringe of operators (Argent and Pogorelsky, 2011). Similarly, 

lingering EAC restrictions on professional services are a regional brake on technological 

absorption and growth in the region and derivatively on Rwanda (Brenton and Gözde, 2012). 

 Investing in infrastructure. Recent public investment in trade-related infrastructure and its sound 

regulation have markedly improved the quality of roads, air service, energy, and 

telecommunication services. This has already had a major impact in lowering the cost of both 

exporting and importing. Still, transport and energy costs remain relatively high, and further 

investments in trade-related infrastructure, together with the regulatory policies that influence its 

efficient use, remain a priority. 

All this implies that, while trade has played a role in Rwanda‟s success over the last decade, its 

potential for contributing to growth has barely been tapped. With judicious continued action in these four 

areas, together with other on-going reforms, trade can inject renewed dynamism into growth. Combined 

with continued supportive inflows of foreign savings, Rwanda could well move its growth plateau from 

the 6-8% range of the past decade towards East Asian standards of 8-10% annual growth in the coming 

decade.  

Aid for trade: the big picture 

Measuring aid for trade (according to the OECD/WTO) 

Rwanda has benefited from substantial inflows of development assistance. The OECD Development 

Assistance Committee (DAC) collects from its members concessional annual commitments and 

disbursements by project through the Creditor Reporting System (CRS). According to the CRS, 

commitments to Rwanda have surpassed USD 800 million since 2006, some 50% more than in the 

previous five years (Figure 7). Hovering between 15% and 25% of GDP in the last decade and providing 

as much as 40% to the national budget, these flows have played an important part in Rwanda‟s stellar 

                                                      
4
   See Newfarmer and Sztajerowsky (2012) for a literature review of some 15 recent econometric studies 

dealing with tariff liberalisation and economic growth.  
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growth performance since the mid-1990s. A fluctuating share of these flows is associated with a particular 

activity (“sector allocable”) and comprises project-related development assistance as distinct from HIPC-

related debt reductions and general budget support.  

Following the 2006 WTO Task Force definitions of aid for trade, the OECD measures AfT broadly. 

Concerned with the capacity of countries to trade, WTO negotiators recognised that limitations on access 

to electric power, road transport or port facilities, or constraints limiting agricultural and industrial 

production, could prevent producers from taking advantage of new market access attained through the 

WTO negotiations. The Task Force recommended inclusion of ODA intended to help overcome supply 

side constraints.
5
 As a result, it was decided that measures of “aid for trade” should include grants and 

concessional credits to trade-related infrastructure and productive capacity, as well as support to narrower 

technical assistance in trade policy and institutions. Within infrastructure, only water and sanitation were 

excluded. Development assistance to productive sectors includes ODA for agriculture, tourist 

infrastructure and the like. Typically, this results in aid for trade constituting some 25-30% of all ODA. 

Aid for trade in Rwanda has covered about one-quarter of commitments over the last few years. 

Disbursements have risen in a more stable pattern, save for the unusually large disbursement of non-

sector allocable assistance associated with the debt reduction initiative (HIPC) in 2006. Disbursements of 

aid for trade, as measured by the OECD/WTO, have held steady at about one-fifth of total sector allocable 

aid in recent years (Figure 8).  

Virtually all aid for trade (more than 95%) has gone into building capacity in the productive sectors 

and into infrastructure. Productive capacity includes projects such as livestock support, aid to agro-

industries development, mineral resource certification, and tourism promotion services (Figure 9). In 

1998-2002 most of these resources went to the productive sectors, but beginning in 2005 the balance 

shifted towards a more equal division between the productive sectors and infrastructure.  

Figure 7 : Rising development assistance and rising 
aid for trade (Commitments, constant USED 2009 

million) 

Figure 8 : Rising development assistance and 
disbursements have risen in tandem 

(Disbursements, constant USD 2009 million) 

  

Source : OECD CRS Source : OECD CRS 

Note: The committed ODA series does not capture general budget support in 2010, probably due to a reporting error; disbursements 
summed to USD 126 million. The unusually large disbursement of non-sector allocable assistance in 2006 was associated with the 
debt reduction initiative (HIPC).  

 

                                                      
5
  See World Trade Organization, “Recommendations of the Task Force on Aid for Trade” (WT/AFT/1), 27 

July 2006. 
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Figure 9 : Most aid for trade is for economic capacity and infrastructure  

 (Disbursements, constant 2009 USD million) 

 
Source : OECD CRS 

 

Aid for trade as seen from Kigali 

The government began tracking commitment of development assistance and corresponding inflows 

in its Development Assistance Database (DAD) in 2006. ODA data captured in the DAD are reported by 

development partners on a quarterly basis and include grants and concessional loans (with at least a 25% 

grant element). These numbers, while correlating broadly, often differ from those in the CRS. This can 

occur because the DAD may not record all off-budget commitments and flows. For example, the United 

States channels much of its ODA in project form, implemented by themselves, NGOs and the private 

sector, so its numbers in the DAD do not reflect its full measure of aid for trade. Also, time recording may 

differ because commitments show up on the respective books at different times. In the case of AFT, DAD 

suffers from an incomplete allocation of projects by sector, which misleads any sectoral analysis (Box 1). 

Finally, the government generally measures aid for trade more narrowly and does not include some of the 

larger categories of OECD flows, such as for the productive sectors or for infrastructure (see Annex A). It 

should be noted that neither the CRS database nor the DAD includes non-OECD members (e.g. Brazil, 

China, and the Arab countries). 

Box 1 : Incomplete allocation of projects undermines analysis by sector 

A shortcoming when working at the sector level with the DAD is that the data do not properly capture 
many projects (185 projects were misallocated in the sectors “unallocated” and “unspecified” between 2008 
and 2012). For AfT, this understated commitments by about USD 210 million or 20% of the total during the 
period studied (Table 1). The analysis of donor participation in AfT sectors was particularly erroneous. For 
example, assistance by the United States appeared to have been underestimated by almost 73%, thus 
giving a misleading picture of the second most important provider of AfT (Table2). 
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Using the sectors associated with OECD‟s measurement of aid for trade, the DAD produces a 

distribution of investments not dissimilar to that shown in the CRS. Over the period 2008-12, about 40% 

of inflows went to energy and transport infrastructure ( 

Table 1). Nearly half went to agriculture, and the remainder went for other productive capacities.  

It should be noted that a large portion of ODA took the form of budget support; in fact, during this 

period general budget support was slightly higher than all aid for trade flows combined. This is important 

because these funds were supporting the overall public investment programme – much of which was 

destined for aid for trade sectors. More than three-quarters of this budget support comes from the World 

Bank (44%), the United Kingdom (26%) and the EU (11%). Moreover, as discussed below, donor 

disbursements of budget support are made in accordance with progress on a mutually agreed agenda of 

reforms, which includes some aid for trade measures. Of the 80 policies and/or actions monitored to 

support disbursement decisions under the budget support arrangements, 22 were measures pertaining to 

the AfT sectors. By this rough metric, one could infer that some 27% of budget support was supporting 

investments in the AFT sectors. 

Table 1: Aid for trade: most goes to agriculture and infrastructure 

(USD commitments, cumulative 2008-12) 

AfT sector Commitments after 
reallocation*  

Commitments Share of total AfT after 
reallocation*  

Agriculture 564 880 156 441 877 625 50.7 

Energy 236 580 583 217 096 224 21.2 

Transport 187 535 982 147 132 917 16.8 

Environment and natural 

resources 

54 501 769 35 399 322 4.9 

Private sector 

development 

38 756 613 32 211 348 3.5 

ITC 22 793 522 22 393 805 2.0 

Financial sector  8 819 786 7 678 107 0.8 

    Total 1 113 868 411 903 789 348 100.0 

    

Memo: general budget 

support 

1 126 675 012 1 126 675 012  

    

Aid for trade plus general   

budget support 

2 240 543 423 2 030 464 360  

Source:  MINECOFIN, DAD. 

*58 projects misreported under the categories “unallocated” and “unspecified” have been listed under their correct 

AfT sector. Methodology is available from authors upon  request. 
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Table 2: The EU and World Bank are the largest donors of aid for trade to Rwanda 

(USD commitments for AfT sectors, cumulative 2008-12) 

Donor Commitments after 
reallocation* 

Commitments Share of total AfT after 
reallocation* 

World Bank 232 497 545 232 497 545 20.9 

Multi-donors** 186 007 636 185 717 919 16.7 

United States 133 373 000 38 260 000 12.0 

European Commission 121 016 855 119 088 126 10.9 

UN 87 757 207 72 692 406 7.9 

ADF/ADB - African 

Development Fund/Bank 

87 016 623 21 764 557 7.8 

Belgium 79 360 775 79 360 775 7.1 

Japan 76 193 643 70 763 360 6.8 

Netherlands 68 297 452 53 835 516 6.1 

Sweden 15 446 641 6 630 519 1.4 

United Kingdom 12 505 693 11 126 383 1.1 

Germany 8 488 094 8 488 094 0.8 

Luxembourg 3 438 194 3 438 194 0.3 

Italy 2 343 099 n.a. 0.2 

Switzerland 125 954 125 954 0.0 

Total 1 113 868 411 903 789 348 100.0 

Source:  MINECOFIN, DAD .  

Note: *58 projects misreported under the categories “unallocated” and “unspecified” have been reallocated to their 

corresponding donors. **Multi-donors are projects financed jointly by Canada/Netherlands; Canada/US/World Bank; 

Germany/Netherlands, UNDP/Belgium and World Bank/OPEC Fund for International Development. 

 

Rwanda has received aid for trade from a variety of donors. The largest donors are the World Bank 

(21%), the United States (12%), the EU (11%), and the United Nations (8%) followed closely by the 

African Development Bank (almost 8%) and Belgium (7%) (Table 2).  

While South-South co-operation is not officially recorded, government estimates indicate that non-

DAC assistance represented 15% of external resources financing the national budget in 2010/11.
6
 These 

development partners are mainly working in the infrastructure sector, with projects in transport and 

energy. China, for example, has focused its activity in the transport sector, with fewer projects in 

agriculture. The OPEC Fund for International Development is supporting electricity access through a 

silent partnership with the World Bank. The Nigerian Trust Fund has invested in the electricity sub-

sector. India, a more recent player in Rwanda, has also been active in the energy sector through funding a 

hydroelectric project. 

                                                      
6
  MINECOFIN (2011), “ODA Report 2010-11”. 
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Trade strategy and trade policymaking 

By and large, the government‟s trade-related strategies recognise the shortcomings of the current 

trade structure. Policies have been designed that are directed at the four policy arenas summarised earlier 

as shaping future trade performance. Rwanda, like many developing countries, has a hierarchy of 

strategies that have informed policy (Figure 10). Vision 2020 is the long-term strategy; adopted in 2000, 

it is designed to bring the country to middle-income status by 2020, and has served as a foundation for the 

many subsequent medium- and short-term strategies and policies. It was constructed on six pillars, with a 

heavy weight (four out of six pillars) given to areas relevant for aid for trade: “(i) transformation of 

agriculture into a productive, high value, market oriented sector, with forward linkages to other sectors; 

(ii) development of an efficient private sector spearheaded by competitiveness and entrepreneurship; (iii) 

infrastructural development, entailing improved transport links, energy and water supplies and ICT 

networks; and (iv) promotion of Regional Economic Integration and Co-operation”.
7
  

 

Figure10 : Rwanda’s hierarchy of planning and implementation strategies 

Source: the authors. 

 

The 7-year Government Comprehensive Program (2010-17) 

In addition, a new set of initiatives were developed in the 7-year Government Comprehensive 

Program (2010-17) for the second mandate of the President. The Program is consistent with the Vision 

2020 and its stated overall goal of transforming Rwanda into a middle income country and phasing out its 

need for development assistance; some of the Program‟s indicators were added to the Vision 2020 revised 

matrix to maintain a single policy framework. The strategy of the Program has four pillars. Trade-related 

measures are mainly part of the Economy pillar. They include references to cross-border trade 

mechanisms, phytosanitary standards, and transport infrastructure. Some trade-related measures (e.g. 

fighting corruption and harmonising Rwanda‟s laws with those of the EAC) are also part of the Good 

Governance pillar. With its emphasis on institutional quality and regional integration, this long-term 

strategy is complementary to the Vision 2020. Nonetheless, most of its measures describe  policy actions 

                                                      
7
 The other pillars were: reconstruction of the nation and its social capital anchored on good governance, 

underpinned by a capable state; and comprehensive human resources development, encompassing 

education, health, and ICT skills aimed at public sector, private sector and civil society (GoR, 1999). 

 

      Long term 

   - Vision 2020 
     Medium term 

   - 7-year Gov. Program 

   - EDPRS 

 

     Short term 

    - Leadership Retreat 

    - Annual Action Plans 

    - Imihigo  
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that do not translate into quantitative indicators and/or targets to track progress, apparently leaving 

prioritisation and sequencing to other strategic documents. 

The Economic Development and Poverty Reduction Strategy (EDPRS) 

In recent years, the Economic Development and Poverty Reduction Strategy 2008-12 has constituted 

the basic implementation plan for the Vision 2020. The EDPRS presented intermediate targets framed in 

terms of the Millennium Development Goals (MDGs), and outlined proposed actions and reforms to 

achieve the objectives of the Vision 2020 within its five-year span. To achieve its targets, the EDPRS 

elaborated three flagship programmes: Growth for Jobs and Exports, the Vision 2020 Umurenge 

Programme (VUP) (Rwanda‟s local development program) and a Governance flagship programme, 

together with complementary sectoral interventions. To realise its objectives, the EDPRS set out detailed 

institutional mechanisms. These included, for example, the processes of decentralisation, intersectoral co-

ordination, improved public financial management, and communication. It also set out ways to promote 

more effective relations with donors in alignment with the EDPRS priorities, which are reviewed in some 

detail in the following section.  

The flagship Growth for Jobs and Exports programme identified a set of policies and programmes 

requiring both public and private investments to increase productivity by reducing the costs of business, 

increasing innovation and developing the financial sector. It was envisioned as a three-phase programme, 

the first focusing on public investments, the second intended to improve productive capacity so as to 

increase the demand for labour, and the third focused on key sectors such as coffee, tea, horticulture, 

tourism, transport and logistics. The VUP, in parallel, was centred on eradicating poverty, with 

agricultural investments, rural credit packages, and social services provided to landless households.   

The EDPRS 2008-12, like its predecessor the PRSP in 2002, is a strategic government plan. 

However, it is discussed at length with the development partners, whose views are taken into 

consideration. Once approved, the EDPRS constitutes the basis of donors‟ country strategies.   

Of the 73 targets proposed in the EDPRS, 25 could be interpreted as falling into “aid for trade 

sectors”, including export growth, development of the financial system, measures to raise agricultural 

productivity, and infrastructure (power, roads and ICT) (Table 3).
8
  To achieve the export growth target, 

the EDPRS also set out specific programmes for each of four leading exports (tea, coffee, minerals and 

tourism) designed to increase productivity, volume and quality; these numbered 24 in total.     

 

Table 3: EDPRS and CPAF indicators related to aid for trade 

AFT sector EDPRS and CPAF indicators 

Agriculture Outcome: Increased contribution of strategic exports to GDP 
Revenue from strategic exports (tea, coffee, horticulture, hides and skins, 
minerals) in USD million 
Outcome: Increased agricultural productivity 
Area of marshland developed for agricultural use (hectares)  
Percentage of livestock in intensive systems 
Farm households to extension ratio 
Mineral fertiliser used (MT) 
Percentage of agricultural land protected against soil erosion 
Production of key food security crops (1 000 metric tonnes cereal equivalent) 

                                                      
8
  Earlier versions of the EDPRS had 31 targets, of which 11 pertained to the aid for trade sectors (see 

Annex 2). 
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Tourism Outcome: Increased contribution of strategic exports to GDP 
Revenue from tourism (in USD million) 

Environment and natural 
resources 

 

Outcome: Increased contribution of strategic exports to GDP 
Outcome: Optimal utilisation of natural resources 
Total revenue from exports of minerals products (in USD million) 
Outcome: Optimal utilisation of natural resources 

Forestry coverage (%) 

Outcome: Optimal utilisation of natural resources 

Percentage of area of privately owned land held under written title/ or 

number of land titles issued 

Area of land protected to maintain biological diversity 

Banking and finance Outcome: Prudent macroeconomic management ensured 
Private sector credit (% of GDP) 
Inflation rate (core inflation annual % change, end period basis) 
NPV of external debt (% of export earnings) 
Insurance coverage (excluding health insurance) (% of GDP) 
Net domestic financing (% of GDP) 

Business and other services Outcome: Enhanced business climate 
National investment (% of GDP) 
Index on business environment 
Score of investor perceptions 

Transport Outcome: Economic infrastructure built 
Classified national road network in good condition (%) 
Classified district road network in good condition (%) 

Energy Outcome: Economic infrastructure built 
Number of electricity subscriptions 
MW of electricity installed 

Telecommunications Outcome: Economic infrastructure built 
ICT penetration rate – voice (subscribers) and data (users) 

Source: GoR (2007). 

 

Trade policy, national export strategy and industrial policy 

Even though the Rwanda Trade Policy was adopted in 2010, it had several antecedents, both in 

laying out an overall framework (through the Vision 2020 and the EDPRS) and building on sectoral 

strategies that had already been completed.
9
  The Trade Policy had several objectives: increased 

productivity, competitiveness, and diversification of productive capacities; enhanced participation in 

regional and international trade; increasing investment (including FDI) in exports; improving skills; 

strengthening science, technology and innovation policies; and effectively organising internal trade. It 

provided an agenda of several medium-term approaches to achieving these objectives, but did not contain 

an action matrix. A main proposal was to convert the inter-ministerial National Development and Trade 

Policy Forum (NDTPF), originally set up to participate in the negotiations with the EU on the region‟s 

Economic Partnership Agreement (EPA), to mainstream trade into policy and to oversee the Enhanced 

                                                      
9
  These include detailed strategy papers in three broad areas. For Productive Sectors these are: Coffee 

(2008), Tea (2008), Horticulture (2006), Extractive Industries (2006), Handicrafts (2009), Hides and 

Skins (2009), and Tourism Policy and Master Plan (2009); for Trade and Industrial Policies: Rwanda 

Trade Policy (2009), Industrial Policy (2011), SME Strategy (2010), Special Economic Zone Policy 

(2010), and Science, Technology and Innovation Policy (2006); for Infrastructure Strategies: Transport 

Master Plan, National Energy Policy and Strategy 2008-2012 (2008).  
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Integrated Framework (EIF) activity.
10

 The NDTPF, which comprises the Ministries of Trade, Finance, 

Foreign Affairs, Agriculture, Justice and Infrastructure, the Rwanda Revenue Authority and the Central 

Bank, as well as representatives of the private sector and academia, was intended to play a co-ordinating 

role for trade policy making. 

A more elaborate and specific set of policies was laid out in the long-gestating National Export 

Strategy (NES). Its main objective was clear: to grow Rwandan exports from USD 336 million in 2009 to 

USD 890 million by 2015. It presented a comprehensive implementation plan covering ten cross-cutting 

areas: identifying market opportunities, trade facilitation and promotion, monetary and fiscal incentives to 

exporters, the business environment, finance and investment, infrastructure, branding, leveraging ICT, 

human capital development, and inclusivity/sustainability (gender, youth and environment). The NES 

also outlined well-defined interventions in eight specific sectors (tourism, tea, coffee, mining, business 

processing outsourcing (BPO), horticulture, home decor, and greenfield investment). It aggregated key 

elements of extant strategies for trade-related policies and infrastructure as well as sectoral strategies. 

Annexed to the NES was a comprehensive list of 56 actions for cross-cutting activities and targeted 

sectors, and a more detailed implementation table of budgetary requirements and list of institutional 

responsibilities.  

The vision of the National Industrial Policy (NIP) was for Rwanda to have “competitive and 

advanced industrial and services sectors producing over USD 15 billion of exports by 2020 while 

increasing the number of off-farm jobs”
11

. The industrial sector currently contributes 15% of GDP, and it 

was planned that this would reach 26% of GDP in 2020. The policy document developed a strategy for 

industrial development based on increased production and export competitiveness, both relying on an 

enhanced business environment. Increased production and export competitiveness were to be supported 

by the government through sector-specific support to dynamic clusters selected according to criteria of 

desirability and feasibility. The supported clusters were to grow over time, moving downstream along the 

value chain. In the near term, agro-processing, ICT, high-end tourism, textiles and mineral processing 

were the supported clusters on which there was to be a focus. In the medium term, other sectors were 

added including construction materials, pharmaceuticals and chemical products; long-term sectors were 

building materials, bioplastics and other high tech industries. Similarly to the NES, the NIP was to be 

implemented over five years with detailed policy actions and responsible agencies and performance 

indicators. 

A key innovation during this period was the organisation of a ministerial-level Industrial 

Development and Export Council to oversee implementation of the industrial and export strategies, which 

was to be convened under the auspices of the Ministry of Trade and Commerce (MINICOM). It 

comprised the Ministers of Trade, Finance, Infrastructure, Agriculture and Education, the Rwanda 

Development Board (RDB) and the Central Bank, as well as TradeMark East Africa and the Private 

Sector Foundation, among others. This group held its first meeting in February 2012 and a second in June 

of that year. Because the NES spans several ministries and agencies, MINICOM alone cannot supervise 

its implementation. The Industrial Development and Export Council (IDEC) therefore assumes a heavy 

responsibility. To date, no systematic monitoring of progress on the 56 actions referred to above has been 

made public. 

                                                      
10

  The EIF is a WTO- sponsored trust fund for least developed countries to mainstream trade.  For a detailed 

review of the evolving institutional architecture within the Rwandan government to deal with trade, see 

Sodipo (2011) . 

11
  Ministry of Trade and Industry, 2011 “National Industrial Policy” Government of Rwanda, April.  
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The results framework for ODA: strategy, planning and budgeting 

The Economic Development and Poverty Reduction Strategy (EDPRS) 

The Vision 2020 is the long-term strategic framework that influences the 7-year Government 

Comprehensive Program and the EDPRS mid-term plan (Figure 11). The EDPRS 2008-12 set out specific 

targets for 2012 and the baselines that marked the starting point. As noted above, some 25 of the 73 

targets and indicators were central to the broadly defined aid for trade agenda. To achieve these targets 

and track implementation of supporting policy measures, the EDPRS set up 16 Sector Working Groups 

(SWGs), chaired by both a ministry and a lead donor. These groups are tasked with preparing Sector 

Strategy Plans (SSPs) that design monitorable indicators, outline budgetary requirements, review ex post 

performance annually, and feed the sector results back into the annual EDPRS review.
12

   

Each sector produces an Annual Action Plan (AAP) drawn from the SSP and other commitments 

(see below), which are prerequisites for the budget negotiations with the Ministry of Finance and become 

the ministries‟ roadmap for the fiscal year. In an effort to synchronise national and local level policy 

making and improve implementation, local governments also take an active part in the planning process 

by developing district development plans in parallel with agencies in the central government. All AAPs 

contain policy actions linked to outputs and EDPRS outcomes via the SSPs. These relations, together with 

feedback loops into the next year‟s planning process, are illustrated in Figure 11. 

  

                                                      
12

  Among the aid for trade sectors, Sector Working Groups were set up for trade and industry (Ministry of 

Trade and the Dutch Embassy as co-chairs), energy (Ministry of Infrastructure and the World Bank), 

transport (Ministry of Infrastructure and the EC), ICT (Ministry of Infrastructure and UNDP), Agriculture 

(Ministry of Agriculture and the World Bank), and economic growth and financial sector development 

(Ministry of Finance and the World Bank). 
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Figure 11 : Rwanda’s Planning Framework for the EDPRS 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 
Source : MINECOFIN (2012) 
 

 

Managing for results  

When the preliminary budget ceiling for the year to come is sent by the Ministry of Finance to the 

other ministries, the Annual Performance Report (APR) from the previous year is put together with the 

Joint Sector Review (JSR) to produce a Strategic Issues Paper (SIP).
13

 This document gives background 

and justification for a ministry‟s budget submission, included its preliminary Annual Action Plan for the 

coming year. It summarises the main current policy issues, focusing especially on sector priorities. This is 

an important tool “in helping planning and budgeting to be more of a strategic than historical process” 

(Versailles, 2012a). To guide consideration of the Budget Law, the parliament receives information on 

                                                      
13

  An SIP “should reflect the key objectives as formulated in your sector strategic plan and provide a 

synthesis of your current policy situation. The SIP describes the key issues/constraints for each major 

policy objective as well as actions needed to resolve them” (MINECOFIN, 2008). 
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AAPs and Imihigo contracts,
14

 summarised in a Government Annual Report developed by the Office of 

the Prime Minister. Recommendations from the Leadership Retreat (see below) also influence the Budget 

Law. The monitoring data provided by these tools are crucial for guiding investment decisions across 

most performing projects.  

Incorporating ODA into planning and budgeting 

Because a large share of the budget is donor-financed, the government has structured interactions 

with donors at each stage of the annual planning, programming and budget cycle. To ensure donor co-

ordination, it has developed successive guidelines for donors, the latest of which is the Rwanda Aid 

Policy Manual of Procedures in 2011. These procedures are to ensure that ODA is guided by the Paris 

Principles. In particular, the government created a “division of labour to promote greater harmonisation 

and alignment of donors with national priorities and EDPRS implementation”.  

In the planning phase, as outlined above, Sector Working Groups (SWGs) jointly chaired by the 

Ministry of Finance and a donor, with the full participation of the relevant development partners and 

ministries, formulate the Sector Strategy Plans (SSPs) which are integrated with the Annual Action Plans. 

In those sessions, annual monitoring indicators deemed particularly important to achieiving the EDPRS 

targets are chosen to accompany  the EDPRS/Common Performance Assessment Framework (CPAF) 

indicators. Then, in the budgeting process, the Ministry of Finance works closely with donors providing 

budget support – the Budget Support Harmonization Group (BSHG) – to agree on the CPAF to be used 

by all as tranche release triggers.  

Monitoring and evaluation 

The government monitors and evaluates its own performance through four main (s that cascade 

down from general and comprehensive indicators economy-wide to specific and focused ones at the 

ministerial and project level, often with donor support and participation: 

1. Through the JSR, the SWG monitors delivery on the EDPRS indicators for the sector and, in 

particular, those chosen under the Comprehensive Performance Assessment Framework as 

triggers for budget support disbursements. JSR and CPAF performance is monitored by the 

Ministry of Finance and ultimately by the development partners. 

2. The Leadership Retreat, an annual event where representatives of top levels of the government 

discuss the most pressing cross-cutting constraints, monitors progress on commitments taken in 

this forum. 

3. The Annual Action Plans (AAPs), derived from SSPs, and other commitments are monitored by 

the Office of the Prime Minister. Each institution produces an Annual Performance Report that 

provides information on the achievement of pre-set targets. In parallel, in a process that is 

becoming more and more streamlined, ministers are expected to deliver on Imhigo performance 

contracts, indicators for which are closely tied to the AAPs. 

4. Finally, the government and development partners monitor project performance through 

Country Portfolio Performance Reviews for all donors and steering committees for bilateral 

donors, as well as regularly at the project level. 

 

                                                      
14

  Performance contracts between institutions and the President, discussed in greater detail below. 
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Figure 12 : Overlapping monitoring and accountability systems 

 

 
 

 

 

 

 

 

Source: The authors. 
Note: Leadership Retreat not included as its themes vary from one year to the next.  

 

These have a hierarchy of different but overlapping sets of indicators (Figure 12). At the highest 

level, the EPDRS/CPAF indicators are broad. Lower levels of government performance plans put much 

greater emphasis on actions as well as on indicators/targets; hence the Leadership Retreat and Imihigo 

demand many more detailed actions and are chosen as a combination of the most pressing and cross-

cutting issues. Bilateral project reviews, at the other end of the spectrum from the EDPRS, are detailed 

reports on project implementation. Each set of indicators merits further elaboration. 

M&E Channel 1: The Common Performance Assessment Framework 

The SWGs monitor the Comprehensive Performance Assessment Framework (CPAF) and any 

EDPRS indicators relevant to the SWGs. Because CPAF indicators are triggers for budget support 

disbursements, they are especially important. To carry out the evaluation, at the end of the year the 

government and donors conduct a Joint Sector Review (JSR) for each Sector Working Group (SWG). The 

SWGs review progress in achieving the key performance indicators, in implementing the agreed actions, 

and in executing budgeted investments. Through each SWG (and ministry), the government (with input 

from the donors) reviews implementation and notes which indicators have been achieved, which are 

delayed, and which are off track and in need of immediate remedy.  

While SWGs can meet six to eight times per year to discuss implementation of sector plans, two 

meetings are common for each group. A forward-looking meeting usually takes place in April and is 

intended to review indicators that will be chosen for monitoring. During the forward-looking meeting of 

the Joint Budget Support Review, CPAF indicators are validated and donors signal to the government 

their anticipated budget support for the three years to come so that this can be incorporated into the 

budget cycle that begins the following July. 
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A backward-looking meeting is held, usually in October-November, to assess performance on the 

indicators. These discussions focus mainly on determinants of the indicator outcomes, and are then 

aggregated and discussed in the Joint Budget Support Review. During the backward-looking meeting, the 

EDPRS and CPAF indicators are reviewed along with the Development Partners Assessment Framework 

(DPAF) indicators (see below).  

Altogether, the CPAF annually monitors performance using 45 indicators. Each indicator is 

associated with a Sector Working Group responsible for its monitoring and for designing policies to 

achieve the targets. If we refer to the broad OECD/WTO measure of aid for trade, 12 of the 45 indicators 

are trade-related. For example, indicators for private sector development include annual performance on 

the index of business environment and the Investor Perception Index (Table 4).  

Table 4: Common Performance Assessment Framework (CPAF): aid for trade indicators 

Sector 
Working 
Group 

No. Indicator Baseline Actual Target 
  

Actual 

   2006 2009/10 2010/11 2010/11 

Private 

sector 

developmen

t 

1 Index on business environment 36 60 63.4 60.1 
2 Investor perception index n.a. 71.2 71.2 72.2 

Financial 

sector 

3 Credit to the private sector (as % of 
GDP) 

10 11,7 11.7 12.8 

Energy 4 No. of electricity customers 91 332 159 516 200 215 

 5 MW of installed capacity 45 84 90 97.44 

Transport 6 % of national roads in good condition 11 38.1 23 59.9 

 7 % of district roads in good condition 15 23 36 15.1 

Agriculture 8 % of land managed for soil erosion 40 80.9 60 87.3 

 9 MT of fertiliser used 14 000 27 906 39 200 44 003 

 10 Production of key food crops
a
 1 611.8 2 996.5 1 934.8 3 000 

Env. and 

natural 

resources 

11 No. of land titles issued 8 000 500 000 3 024 000 6 380 030 

 12 % of land protected for biodiversity 8 8.8 9.2 10.1 
a 

Measured in 1 000 MT cereal equivalent. 

Source: MINECOFIN, “Common Performance Assessment Framework”, October 2011. 

 

A review of the main aid for trade sectors indicates strong performance, if with room for 

improvement. Following convention in other countries, performance on indicators is rated green if the 

indicator is on-track towards achieving the long-term goal in the EDPRS, yellow if it is falling behind by 

a specified amount but it would be possible with additional effort to recoup later, and red if there is a 

danger of failing to achieve the long-term target.
15

 According to these indicators, among the aid for trade 

                                                      
15

  Output implementation is scored from 0 to 10. Performance is shown as green if the score is above 8, 

yellow if the score is between 5 and 8, and red if below 5 (GoR, Office of the Prime Minister, 2011). 
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sectors energy, agriculture, and natural resources are solidly on track; private sector development is not 

far behind (Table 5). Transport has one red indicator: the Ministry of Infrastructure hoped to reach 36% of 

district roads in good condition in 2010/11, but fell far short at 15%. By and large, the aid for trade 

sectors perform only slightly less well on their indicators than do all ministries and agencies: 83% of 

indicators are green for the AfT sectors as compared to 87% for the whole government. 

Policy implementation has proceeded somewhat more problematically. Relative to averages for the 

group of sectors and for all sectors, implementation has lagged notably in transport and in environment 

and natural resources. MINIFRA has not been able to fully develop a mechanism to distribute road 

maintenance funds to executing agencies (mainly at the district level); similarly, it had not completed a 

performance framework to evaluate annual performance. MINELA received “not fully achieved” marks 

for two policies because it had not finished developing land use plans for subnational units; land tenure 

regularisation, supported by DFID‟s cadaster programme, had also fallen behind its projected (if 

ambitious) timetable. All of this has meant that in 55% of cases (12 out of 22) major policies were 

implemented, a somewhat lower rate of full implementation than in all sectors. 

In fact, policy implementation is monitored with varied consistency across the sector working 

groups. Among donors, the World Bank and African Development Bank monitor policy implementation 

most closely and take this into account in decisions to disburse. This is because they often have greater 

sectoral technical expertise and can engage the government in serious strategic policy discussions at the 

sectoral level. Moreover, in JSR discussions differences in interpretation of the degree of policy 

implementation may surface, so on many occasions the performance indicator offers a more tangible 

guidepost for decision-making. 

Table 5: Common Performance Assessment Framework (CPAF): aid for trade performance 

Degree of implementation 

 Green/ Yellow/ Red/ % fully 
 fully achieved not fully achieve poor performance  
Private sector 

development 

    

   Indicators 1 1 0 50.0 

   Policies 2 2 0 50.0 

     

Financial sector      

Indicators 1 0 0 100 

Policy 2 0 0 100 

     
Energy     

   Indicators 2 0 0 100.0 

   Policies 1 3 0 25.0 

     
Transport     

   Indicators 1 0 1 50.0 

   Policies 1 3 0 25.0 

     



27 

 

 

 

Agriculture     

   Indicators 3 0 0 100.0 

   Policies 5 0 0 100.0 

     

Env. and natural 

resources 

    

   Indicators 2 0 0 100.0 

   Policies 1 2 0 33.3 

     

Total AFT sectors     

   Indicators 10 1 1 83.3 

   Policies 12 10 0 54.5 

     

Total all sectors     

   Indicators 34 1 4 87.2 

   Policies 53 27 0 66.3 

Note: Six indicators were considered inapplicable because of data unavailability or because they were not due for assessment. 

Source: MINECOFIN, “Common Performance Assessment Framework”, October 2011. 

 

This said, three conclusions are worthy of note. First, this rate of achievement of indicators and 

implementation of substantive policies is arguably considerably higher than in most other low-income 

countries, including many with higher per capita incomes. Second, the government, with this 

sophisticated M&E process, has put itself in a position to monitor aggressively its own successes – and to 

take remedial action in the event of shortcomings through performance feedback loops into high levels of 

policy making. Third, the M&E framework might be improved if discussions in the SWGs had the benefit 

of more systematic evaluations of past AfT interventions.  

A focus on PSD SWG-EDPRS monitoring 

While many SWGs (e.g. energy, transport and agriculture) are important for broad measurement of 

aid for trade, at the apex of trade policy is the Private Sector Development Sector Working Group (PSD 

SWG). Within its purview fall many subsectoral strategies that have been in operation for a half decade or 

more, if on an ad hoc basis. Unlike other sectors, thw PSD SWG had not articulated a sector strategy, 

mainly because of the diverse set of activities that fell into its domain (Figure 13). With the recent 

EDPRS self-evaluation, the PSD cluster decided to formulate such a strategy, which was due to be 

completed by the end of 2012. The idea was that it would take its overall guidance from the EDPRS 

2012-17, due for adoption in 2013, and pull together the myriad of policies from the other subsectors 

below. 

In the absence of a cohesive SSP, proposed approaches and actions as specified in the many 

subsectoral strategies are allocated to the responsible units and then folded into ministry-level action 

plans. The weakness of this process rests in the allocation of strategies – often cross-cutting – to specific 

units with limited implementing power and low capacity. The result of the process is the virtual 
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impossibility to track year-to-year execution of individual strategies. Aware of this issue, the government 

has embarked on developing a comprehensive PSD strategy as part of the EDPRS 2012-17. 

Figure 13 : Sector policies in the PSD SWG domain 

 
 

Source: MINICOM (2011c). 
 
 

Rwanda has performed well according to all three indicators of the EDPRS indicators tracked in the 

PSD SWG (Table 6). Investment as a share of GDP has steadily grown, export revenues have been 

particularly buoyant, and revenues from tourism have over-performed targeted outcomes. Among the 

CPAF indicators, only performance in regard to the Index of Business --Eenvironment was below target.
16

  

Rwanda‟s  improvement on the Doing Business scale from 139 in 2009 to 52 in 2013 should herald an 

improvement in its performance on this index. 

Table 6: EDPRS PSD SWG indicators and targets in the CPAF 

Indicator Baseline Target Actual Target Actual 

 2006 2010/11 2010/11 2011/12 2011/12 

   Index on business environnent 

36 63.4 60 65.6  

   Investor perception  index  

.. 71.2 72.2 72 74.4 

   Percent of investment in GDP 16 19 22 21 25 

                                                      
16

  This index is calculated based on the World Bank‟s Doing Business indicators. The method takes six 

Doing Business sub-indices (starting a business, registering property, paying taxes, trading across borders, 

enforcing contracts, and dealing with construction permits) and normalises Rwanda‟s performance for 

each sub-index relative to the 90
th

 percentile. For example, for starting a business the minimum number of 

procedures is 1; the 90th percentile is 13. It took Rwanda eight procedures, so Rwanda‟s score is 1-(8-

1)/13-1)=.42 (see MINICOM, “Strategic Plan, 2009-12”, 2009, page 31).  
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   Revenues from exports (goods), USD mil. 121 245 305 344 429 

   Revenues from tourism 42 225 227 244 252 

Source: MINICOM (2011) “Private Sector Cluster Forward Looking Joint Sector Review Summary Report”, April 

2011. PSD EDPRS-2 Sector Priority Document. 

 

The policy actions contained in the CPAF matrix were fully achieved. For example, the policy action 

on one-stop border posts (with the help of the DFID-financed TradeMark East Africa) was fully achieved. 

The one task not yet fully achieved is the draft law on Public-Private Partnerships (PPP) law. This is not 

for lack of progress. The government has wisely solicited comments from outside experts, and the law is 

currently under revision.
17

 The JSR Sector Performance Report 2011/12 conveyed a textured discussion 

on the progress on several other actions. 

The SWG also monitors budget execution associated with sector activity. Key trade-related 

institutions generally managed their budgets effectively, but at times ambitions exceeded their ability to 

deliver ( 

Table 7). Trade-related institutions as a whole spent about 82% of their allocated budget during 

2011/12. The RDB had the lowest execution rates, largely a reflection of their taking on new assignments 

and establishing new departments, which required greater than expected time to ramp up.  

 
Table 7: Budget performance of trade-related institutions, 2011-12 

 Allocated RWF mil. Executed Utilisation rate 

MINICOM 

10 649 10 260 96.3 

MINEAC 

1 426 1 196 83.9 

RDB 

43 204 33 519 77.6 

NAEB 

1 720 1 705 99.1 

Total 56 999 46 680 81.9 

 

Source: MINICOM (2012), “PSD SWG Joint Sector Review: Sector Performance Report 2011-2012”. 

 

M&E Channel 2: The Leadership Retreat 

The Leadership Retreat, which takes place in the first quarter of each calendar year, is an occasion 

for representatives of the top layers of government to discuss the most pressing issues in the country. 

Resolutions from the Leadership Retreat are of a short-term nature and their implementation in the 

coming year is discussed.  

                                                      
17

   The government invited the International Finance Corporation (IFC) and the International Growth Centre 

(IGC), among others, to provide detailed comment.  
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Every year a theme guides the meeting. For example, in 2011 the theme was “Accelerating the 

progress to Vision 2020”. It consisted of monitoring the half-way progress towards the Vision 2020 

outcomes. The retreat identifies development challenges around the chosen theme and discusses policy 

actions for response. This results in a list of policy measures expected to be implemented (as distinct from 

economic outcome variables), many of which feed into the Annual Action Plan of ministries or ministers‟ 

performance contracts with the President (see below).  

Aid for trade sectors played an important role during the 2011 Leadership Retreat (Table 8). Out of 

70 high priority policy actions selected to achieve the Vision 2020 objectives, 52 were related to AfT 

sectors. In 2012 monitoring of implementation showed relatively better performance by AfT sectors 

compared to the rest, with 77% of policies fully implemented during the year as opposed to 74.3% for all 

sectors.  

Nonetheless, the fact that the 2011 Leadership Retreat focused on mid-term development challenges 

was more the exception than the rule. . Some senior officials have suggested that Leadership Retreats tend 

to focus on many short-term, even emergency issues, rather than on EDPRS outcomes. Moreover, as the 

retreat takes place close to the date for submission of the budget, delivering on commitments made during 

this forum has been a challenge for ministries. For this reason, the government is considering moving  the 

date of the retreat forward in the year..  

Table 8: Leadership Retreat aid for trade performance in 2011 

 
AFT priority action 

Degree of implementation 

Total number of 

policies 

Green Yellow Red 

Green 

(%)  

      
Private sector development      

   Increasing the number of viable SMEs 23 21 2 0 91.3 

   Investment promotion and corporate governance 11 10 1  90.9 

      

Energy      

   Increase electricity generation and access 9 4 0 5 44.4 

      

ICT      

  Utilisation of ICT as enabling factor 9 5 3 1 55.5 

      

Total AFT sectors      

 Policies 52 40 6 6 76.9 

      
Total all sectors      
 Policies 70 52 11 7 74.3 

Source: GoR, “Review of the Implementation of the National Leadership Retreat, 2011”, 2012. 
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M&E Channel 3: Annual Action Plans and Imihigo Performance Contracts  

Each ministry has an annual performance review, and the trade-related ministries associated with 

productive capacity and infrastructure are no exception. Here we focus more narrowly on the Ministry of 

Trade and Commerce (MINICOM) and the Ministry of the East African Community (MINEAC), the 

ministries most centrally and directly charged with oversight of all trade-related issues.  

Before delving into the details, it is worth giving a little background on one of the more innovative 

domestically developed M&E systems: Imihigo performance contracts. These performance contracts 

between local entities and the President were initially developed because of the importance of 

implementation and the need to link subnational entities into the development process. They tend to focus 

on programme implementation without reference to larger performance indicators; the objectives can be 

anything from implementation of key programmes and reforms to improved service delivery. In 2011, 

following complaints from local governments that delayed disbursements and poor performance at central 

level were hindering performance, performance contracts were also introduced at the national level. The 

Imihigo for central government institutions are relatively new and are still finding their place in the policy 

planning cycle. While Versailles (2012e) points out that that the Imihigo is not always well aligned to 

national strategy and thus not captured in the budget process, interviews with government officials 

stressed that it is becoming ever more integrated. Today it is often linked backwards to the Annual Action 

Plan (AAP) so that deliverables are picked from the AAP rather than being adding to it, thus reinforcing 

incentives for ministries to deliver on their plans and avoiding diverting attention from them. 

Performance against the Imihigo is evaluated following a nation-wide forum known as the “national 

dialogue”, chaired by the President. This public dialogue is an open forum in which all national and 

district authorities are brought together to review government performance in front of the citizenry. It is 

open to the public and televised throughout the nation in three languages. Rwandans from any part of the 

country can call in to register a complaint or a concern, ask a question, and hear a minister or district 

official‟s response.  

This can lead to substantial changes in programme implementation. For example, in the 2009 

national dialogue a citizen called to complain that the “one cow programme” was being mismanaged in 

his village. This programme is intended to distribute a milk cow to every poor household with the means 

to support it. There are some 250 000 of these households. At the time, about 100 000 cows had been 

distributed. The caller complained that, in his district, town officials were getting cows but not the poor. 

Subsequently, at the President‟s request, the Minister of Agriculture investigated. When the misallocation 

was found to be widespread, the ministry sent out teams to relocate the misplaced cows and around 20 

000 were given to new owners.   

Below, the cases of the Ministry of Industry and Commerce (MINICOM) and the Ministry of East 

African Community (MINEAC) are considered. 

MINICOM 

In 2009 the Ministry of Trade and Commerce produced a 2009-12 Strategic Plan.
18 

 It set out five 

objectives: to increase the value of existing exports; to diversify the export base; to facilitate trade; to 

increase investment; and to improve the business environment to facilitate private sector growth. Under 

each of these objectives a series of six indicators of progress were listed, together with targets for 2012 

(Table 9). A monitoring and evaluation framework comprising 30 indicators was annexed. More 

important, the Strategic Plan also put forward an Implementation Framework that presented 113 

                                                      
18

  MINICOM, “Strategic Plan, 2009-2012: Moving up the value chain”, August 2009. 
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ministerial initiatives categorised into four areas (M&E, policy analysis, stakeholder engagement, and 

formulation of policy and legislation). Each initiative was costed for eventual inclusion in the budget. One 

problem advanced in the PSD SWG was that costing was at times unrealistic, and so proposed budgets do 

not necessarily find their way into actual budgets.  

Table 9: Ministry of Trade and Commerce (MINICOM): Strategic Plan 2009-12 

 Number of  Cost 

 Indicators initiatives  RWF mil. 
Increase value of exports 6 20               1 365  

Diversify exports and build regional hub 6 14               1 030  

Facilitate trade through integration and standards 6 23               5 210  

Increase investment and quality in productive 

sectors 

6 30               4 595  

Promote an environment conducive to the private 

sector 

6 26               2 240  

Total  30 113             14 440  

Source: MINICOM, “Strategic Plan 2009-12”. 

  

This Strategy informed the Annual Action Plan (AAP) and its corresponding end-of-year Annual 

Performance Report (APR). The 2011/12 APR for the Ministry of Trade uses a slightly different 

formulation of objectives and indicators than the MINICOM Strategic Plan for 2009-12. The APR 

reviewed 123 policy actions intended to have been completed in the previous year. For each a baseline 

and a forward-looking, usually quantitative target were recorded, together with some detail on the state of 

implementation. Nearly half of these focused on increasing productive capacity. 

According to self-scoring by the ministry, about three-quarters of the anticipated policies were 

implemented according to schedule. The business climate measures, intended to produce an increase in 

overall investment, were implemented with greater consistency than other measures designed to achieve 

the other three outcomes (Table 10). This is probably because the business climate measures involved the 

drafting and/or passage of laws which are somewhat easier to implement than detailed programme 

administration. 

Table 10: Ministry of Trade and Commerce (MINICOM): Annual Performance Report 2011-12 

 Targeted     

 actions  Green  Yellow Red Green (%) 

Outcome 1: Increase export growth 22 16 5 1 72.7 

    Increase share of GDP, lower trade deficit      

      

Outcome 2: Enhanced business climate  15 14 1 0 93.3 

    and increase in investment/GDP      

      

Outcome 3: Increase share of services and  67 51 16 0 76.1 

    manufacturing in GDP; industry growth at 12% annually      
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Outcome 4: Enhanced capacity building for delivery 19 14 5 0 73.7 

      

     Total 123 95 27 1 77.2 

Source:  MINICOM (2012), “Annual Performance Report 2011-12”. 

 

MINICOM’s Imihigo 2012-13  

The 2012-13 Imihigo performance contract for the Ministry of Trade and Industry is designed 

around three key outcomes that seek to address the Vision 2020 targets and EDPRS PSD sector priorities 

(Table 11). The Office of the Prime Minister pointed out during the 2010-11 Imihigo evaluation that 

MINICOM had to improve its M&E system
19

. Thus, in the 2012-2013 performance contract a 

commitment to make a sector management information and co-ordination system operational was 

included. Trade policy monitoring will be achieved through policy actions such as the production of 

monthly reports with key sector performance indicators, and improving the capacity to undertake the 

requisite monitoring and analsyis will absorb 15% of the total budget allocated to MINICOM.  

Nonetheless, the Office of the Prime Minister in its annual review highlighted some of the system‟s 

shortcomings: planned interventions are not always linked to impacts (e.g. targets are sometimes limited 

to achievement of the policy action and not to quantitative results). For example, the output “managerial 

and financial technical assistance provided to 150 co-operatives” is not linked to the number of co-

operatives trained that received financial support, but rather to the number “linked to financial 

institutions”. Or the output “10 SME product Clusters (…) accessing local and regional markets” is not 

evaluated by the number of these SMEs that increased participation in those markets (or other such 

measures), but rather “the number of SME product clusters organised”. The Office of the Prime Minister 

went  further
20

, suggesting that this kind of assistance should be monitored by indicators such as the 

increase in the level of productivity or the number of jobs created.  

Table 11: Ministry of Trade and Industry (MINICOM): Imihigo performance contract 2012-13 

Outcome Number of Cost 

 indicators Initiatives RWF 
mil. 

Outcome 1: Export growth of 28% p.a. reducing the trade deficit to 
10% of GDP by 2020 

 

4 12 272 

Outcome 2: Share of services and manufacturing in GDP increased 
with overall industry growth of 14% p.a. (Vision 2020 revised targets) 

 

20 43 13 538 

Outcome 3: Improved institutional capacity for delivery 

 
2 4 2 438 

Total 26 59 16 248 

Source: GoR (2012), “Ministries’ performance contracts 2012-13”. 

 

                                                      
19

  GoR (2011), Office of the Prime Minister “Evaluation report of  2010-2011 government  action plan“. 

20
  GoR (2011), Office of the Prime Minister “Evaluation report of  2010-2011 government  action plan“. 
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MINEAC 

To ensure the mainstreaming of regional integration into national planning and priority setting, a 

MINEAC developed a National Policy and Strategy on EAC Integrationin 2012.
21

 The strategy 

highlighted six  issues, one of which was mainstreaming regional integration into Rwanda‟s development 

planning, particularly through the inclusion of indicators for monitoring regional integration in the next 

EDPRS
22.

 The policy also set out an institutional framework around a Ministerial Committee, which is in 

charge of overall decision making.  Of the 16 SWGs, 9 have responsibility for co-ordinating regional 

issues between sectors and facilitating the preparation, implementation and progress monitoring of EAC-

specific projects and programmes. In particular, because EAC integration implies that trade policy 

making and implementation flexibility will be increasingly transferred to EAC institutions, SWGs will 

collaborate with the NDTPF  to connect the MINEAC institutional framework with the MINICOM trade 

policy.  

The National Policy and Strategy on EAC Integration is based on the three priorities for regional 

integration identified in the Vision 2020: market access, investment promotion, and infrastructure 

development. With regard to infrastructure development, there is particular strategic interest in the 

transport and energy sectors. Moreover, as regional integration is of cross-cutting in nature, priority 

interventions across 16 areas of co-operation were identified and regrouped into the three EDPRS clusters 

(economic, social, and governance) plus one cross-cutting area. Out of these, eight are related to aid for 

trade: trade liberalisation and development (e.g. removal of NTBs, one-stop border ports); investment and 

industry (e.g. large-scale regional infrastructure projects); monetary and financial affairs (e.g. increase 

competitiveness of local financial institutions); standardisation, quality assurance, metrology and testing 

(e.g.. standards harmonisation, sharing of metrology and testing facilities); infrastructure and services 

(e.g. increase regional electricity generation capacity, diversify regional transport modes, extend 

geographic reach of ICT networks); agriculture and food security (e.g. landscape restoration); 

environment and natural resources management (e.g. regional co-operation on shared resources such as 

Lake Victoria); and tourism and wildlife management (e.g. the regional tourism industry). Furthermore, 

the strategy recognises that “the implementation of Rwanda‟s EAC commitments and the integration of 

EAC priorities into Rwanda‟s development agenda have been ad hoc in nature”. It also recommends that 

“regional integration must be mainstreamed into the medium-term framework for Rwanda‟s planning and 

development, i.e. the EDPRS and the MTEF”.  

The Ministerial Committee formed by MINEAC reports quarterly to Cabinet on the implementation 

of the EAC integration agenda and makes recommendations to the Office of the Prime Minister. SWGs 

are the main channel for monitoring at the sector level. According to the MINEAC Annual Performance 

Report for 2011-12 (Table 12), 51 of the 52 targeted actions have been fully implemented. Almost half of 

them are related to aid for trade sectors and all have received a 100% green rating. Nonetheless, most AfT 

policy actions focus on the production of reports about Rwanda‟s position on specific EAC issues, rather 

than on the implications of their recommendations for future planning and budgeting in order to achieve 

an increase in regional integration. This may be due to decisions increasingly being taken in co-ordination 

with EAC partner states, though clearly some actions can be taken unilaterally.  

The fact that some of the MINEAC outputs, indicators and targets are not well-formulated or 

strongly linked has already been pointed out by the Office of the Prime Minister in its evaluation of the 

Imihigo for 2010-2011.
23

 This also seems to be the case for the latest APR. Indeed, a missing link 

                                                      
21

  MINEAC, 2012,  National Strategy and Policy for EAC Integration, February. 

22
  Regional integration did not include specific indicators in the EDPRS 2008-12 matrix. 

23
  GoR (2011), Office of the Prime Minister “Evaluation report of 2010-2011 government  action plan“. 
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between indicators and outcomes appears when, for example, the targeted policy action of producing “a 

report on the removal of existing restrictions on the provision of services in Rwanda” is related to the 

outcome “increased level of Rwanda‟s Integration in EAC Economic and Financial Affairs”.  

Table 12: MINEAC Annual Performance Report 2011-12 

 Targeted 
actions 

Green Yellow Red Green 
(%) 

Outcome 1: Increased level of public awareness on EAC 

integration process 

7 6 1 0 85.7 

Outcome 2: Increased level of institutional effectiveness and 

participation of national stakeholders in EAC integration 

4 4 0 0 100.0 

Outcome 3: Increased level of Rwanda’s integration in EAC 

political, legal and judicial affairs 

14 14 0 0 100.0 

Outcome 4: Increased level of Rwanda’s integration in EAC 

economic and financial affairs 

10 10 0 0 100.0 

Outcome 5: Increased level of Rwanda’s integration in EAC 

productive sectors 

3 3 0 0 100.0 

Outcome 6: Increased level of Rwanda’s integration in EAC 

infrastructure sectors 

4 4 0 0 100.0 

Outcome 7: Increased level of Rwanda’s integration in EAC 

social sector 

4 4 0 0 100.0 

Outcome 8. Effective co-ordination of EAC integration 

processes. Leadership Retreat (Gov) 1 

1 1 0 0 100.0 

Outcome 9: Effective monitoring and evaluation of EAC 

activities 

5 5 0 0 100.0 

Total 52 51 1 0 98.1 

Source: MINEAC (2012) Annual Performance Report 2011-12. 

 

MINEAC’s Imihigo 2012-13  

MINEAC has no power over other ministries or the partner EAC countries to ensure that regional 

integration objectives are correctly implemented and desired outputs achieved. NTBs are a persistent 

problem for Rwanda. Once removed, others emerge to take their place; the  MINEAC Permanent 

Secretary aptly put it in an interview with the authors, NTBs are a “cancer that mutates”. According to the 

MINEAC Imihigo for 2012-13, the ministry is responsible for advocating the “Elimination of 20 NTBs 

among partner states”, with a target “quarterly progress report on elimination of NTBs available” 

monitored against the baseline “50 NTBs identified as of March 2012”. Policy actions such as holding 

meetings with the EAC National Monitoring Committee on NTBs and producing progress reports on their 

elimination are poor indicators of success. The issue is unlikely to be resolved unless the highest political 

level becomes involved and private participants in all partner countries demonstrate the political will to 

eliminate these restrictions.  

Thus, the government bases the monitoring of MINEAC‟s mandate primarily on co-ordination 

matters between ministries and EAC partner states (see Imihigo for 2012-13, Table 12). Most policy 

actions are focused on capacity building, production of reports, and the M&E of implementation of the 

EAC integration agenda in Rwanda. The Office of the Prime Minister still recommends that MINEAC 
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improve its “institutional leverage to co-ordinate ministries on the EAC agenda”
24

. Institutions have not 

included the EAC agenda and plan in their implementation activities. For example, out of the 123 targeted 

actions in MINICOM‟s APR for 2011-12, only 3 are exclusively related to EAC regional integration.  

Table 13: Ministry of the East African Community (MINEAC) Imihigo contract 2012-13 

Outcome Number of Cost 

 indicators initiatives RWF mil. 

Increased level of public awareness on EAC integration process and 
its benefits  

4 24 491   

Effective implementation of Rwanda’s EAC integration commitments 
ensured  

6 21              197  

Improved capacity building of MDAs, private sector and civil society 
on EAC integration ensured  

1 3 30  

Improved co-ordination of implementation of EAC commitments  2 7 19 
Effective monitoring and evaluation of implementation of EAC 
integration agenda for Rwanda  

3 7 107  

Total  16 62            844  

Source: GoR (2012), “Ministries’ performance contracts 2012-13”. 

 

M&E Channel 4: Bilateral Portfolio Reviews with Donors 

Besides these systems, each donor has its own M&E system, most of which dovetail with 

government systems. Nearly all donors carry out regular Country Portfolio Performance Reviews in some 

form. Development partners are progressively orienting their logical framework at the project level in a 

way consistent with EDPRS outcomes.  

For example, the African Development Bank country strategy monitoring matrix for 2008-11 links 

its interventions at the microeconomic level with macroeconomic EDPRS objectives. Out of these 13 

EDPRS objectives, 10 are related to the AfT sector ( 

Table 14). In this way it is possible to see how construction of the Rwanda-Burundi road or the 

Tanzania-Burundi-Rwanda railway, for example, would ensure adequate international and regional 

linkages (EDPRS objective) through an increase in transport options and a reduction of transport costs.
25

 

Table 14: EDPRS indicators in the ADB M&E matrix for 2008-11 

EDPRS objectives in AFT sectors Selected ADB interventions  

Ensure adequate international and regional 

transport links 

Rwanda-Burundi road project; Tanzania-Burundi-

Rwanda railway feasibility study 

Transport costs reduced 

Isaka-Kigali railway project 

Electricity and other energy supply increased Methane gas project – Lake Kivu 

                                                      
24

  GoR (2011), Office of the Prime Minister “Evaluation report of 2010-2011 government  action plan“. 

 

25
  African Development Bank (2008). 
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Protection of farmland from soil erosion Dairy cattle development project (PADBEL) 

Use of marshland for agriculture Rwanda Burundi Bugesera Development Project 

Intensify livestock production 

Create an enabling environment for private sector 

and export development 

PRS budget support (PASSRP II) 

Reduce the cost of doing business 

Deepen the financial sector and broaden access to 

financial services 

n.a. 

Develop skills for productive employment and to 

spur private sector innovation 

Rwanda private sector capacity building project 

Source: African Development Bank, 2008-2011 Country Strategy Paper, 2008. 

 

Summary: improving M&E for aid for trade  

Rwanda‟s trade performance, policy performance and management of aid for trade vindicate its 

status as an elite public sector management system among those in low-income countries. The 

government‟s efforts to work with development partners in putting in place systems that serve the 

interests of both the government and donors have paid substantial dividends in terms of good project 

management and rapid growth.  

Still, some weaknesses merit attention. While several sectors have attained target indicators, others 

have had less illustrious performance, including the Private Sector Development Sector Working Group 

(PSD SWG). Second, the choice of indicators in the all-important EDPRS/CPAF, often made with larger 

purposes in mind (such as those relating to the Millennium Development Goals), does not always capture 

trade-related dimensions well. In particular, the PSD SWG indicators are poor predictors of future 

enhanced performance. Third, the link between the policies described and performance indicator is often 

tenuous. For example, implementing one-stop border posts or adopting a PPP law has a relatively 

marginal effect on the Business  Environment Indicator. Fourth, some strategies lay out well-formulated 

plans, indicators and policies, but institutional follow-up is uneven, sometimes limited only to careful 

monitoring of the standard EDPRS/CPAF measures.  

Finally, linking the monitoring framework to formal structured evaluation approaches, such as more 

systematic use of project completion reports in the DAD, could be useful. Similarly, designing some 

projects in a way that would allow more formal impact evaluations might contribute to strengthening 

evidence-based decision making. Cadot and Newfarmer (2011) propose using a “prism” for evaluation, 

with three approaches that complement each other: aggregate cross-country evaluations, sectoral and 

programme evaluations, and project evaluation. While the first two are common within the donor 

community, impact evaluations – based on randomised control trials that measure the intervention against 

a control group of beneficiaries – are rarely used for trade-related projects and aid for trade is only now 

receiving close attention (Cadot et al., 2012). These have yet to be undertaken in Rwanda. Of course, they 

are expensive and only a few interventions are suitable for impact evaluation. We elaborate on some of 

these points in the concluding section.  

Mutual accountability: monitoring and evaluating donor performance 

Mutual accountability has been a hallmark of the relationship between the government and donors. 

In 2006 the government set out in a paper, Rwanda Aid Policy, procedures and policies for accepting 
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development assistance, clarifying how the Paris Principles were to be operationalised in Rwanda.
26 

 This 

paper emphasised the need for more predictable external resources, government leadership in setting 

national and sectoral priorities, improved transparency, and reduced transaction costs. A Development 

Partner Co-ordination Group (DPCG) was set up to co-ordinate some 28 development partners, including 

11 UN agencies.
27 

 The implementation of this policy led to the development in 2011 of the Rwanda Aid 

Policy Manual of Procedures, which provided “detailed advice on the processes of negotiation and 

management of aid”.. Today this manual is the fundamental guidance for any foreign assistance 

intervention and sets out key elements of a Co-operation Framework Agreement.  

The guidance includes an agreed division of labour among donors, and it arrogates solely to the 

Ministry of Finance the authority to accept new projects. The division of labour stipulates that each donor 

should be active in no more than three sectors to reduce the probability of “orphan” sectors. Donors were 

requested to have no more than two projects in any one sector, with the exception of large infrastructure 

projects. Still, it has been difficult to achieve a fully optimal balance. For example, agriculture has about 

eight donors, and energy has some six donors; at the other end of spectrum, manufacturing services and 

off-farm industry appear to have no donor support (GoR, 2011). No single bilateral project should have a 

budget of less the USD 1 million, with smaller funding to be channeled through pooled arrangements 

(though exceptions for especially innovative projects could be granted). The government has indicated it 

would like an increased percentage of a donor‟s portfolio to be channeled through multi-donor rather than 

bilateral projects. 

Two relatively recent institutional innovations are likely to have important implications for donor 

accountability, harmonisation and alignment: Single Project Implementation Units (SPIUs) in each 

ministry, and Sector Wide Action Programmes (SWAPs) in major sectors.  

Single Project Implementation Units (SPIUs)  

For externally financed projects executed by the government, the GoR recently introduced a Single 

Project Implement Unit (SPIU) in each ministry. These units are to handle project management issues 

such as procurement, M&E, legal agreements, IT, and financial administration for all donor projects 

implemented by the government. The objective is to realise economies of administration across projects, 

reduce duplication, apply more common standards of reporting and internal accountability to all projects, 

and provide better and more coherent oversight of sectoral interventions at the ministerial level.  

It will be several years before this administrative structure is complete.
28 

 However, SPIUs mark an 

important change in donor-government relations. First, they make project management responsible to 

senior management of the ministry rather than to donors, which would otherwise pay the salaries of the 

project management unit. Second, they allow greater conformity of salary structures with the salaries of 

normal civil servants. Third, they minimise competition among donors and with the government for a few 

                                                      
26

  This section is based on the government‟s presentation at the eighth GoR and Development Partner 

Retreat (DPR) on 30 March 2012, “Rwanda Aid Policy Manual of Procedures” (GoR, 2012). 

27
  This was as of March 2011. See Nkusi and Naab (2011). 

28
  Beginning in 2008, the government sought to transfer all project financial administration to a single unit. 

Initial experiences were somewhat chaotic because of lack of qualified personnel, incoherent procedures 

internally, and widely varying reporting requirements for each donor, and were eventually abandoned. 

However, in 2010 the government revived the practice and, learning from prior experience, set up a 

technical team in the Ministry of Finance to manage externally funded projects. Following the positive 

example set in the Health Ministry that had begun some four years earlier, the government is rolling out 

the procedure for each ministry gradually. The Ministry of Trade established its SPIU in 2011 (Versailles, 

2012b). 
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skilled project managers, which causes rapid turnover and salary escalation. Of course, this process will 

take time to implement fully, but it should contribute to reducing transaction costs and to better alignment 

with government objectives.  

Sector Wide Action Programmes (SWAPs) 

Recently, the government has encouraged the organisation of Sector Wide Approaches (SWAPs). 

These are “a process for government and development partners to work together to implement a single 

sector strategy reflected in a single expenditure programme for the sector.”
29

 The main purpose is to 

ensure harmonisation and alignment as well as adequate assessment of performance at the sectoral level. 

SWAPs have six characteristics that parallel the project cycle: strategic leadership from the government in 

establishing goals, policies, resource requirements, and monitoring mechanisms; a comprehensive 

sectoral planning framework that engages the resources of both domestic and external partners; a resource 

framework built on an annual work plan; a formal process of co-ordination to harmonise donor 

programmes and projects with reporting, budgeting and financial management; use of national systems in 

programme design, implication and financial management; partnership and dialogue, including 

participation of non-state actors. To date the government has established SWAP arrangements with 

donors in, among other aid for trade sectors, agriculture, natural resources, transport and energy.
30

 While 

some (e.g. in agriculture) are well-established and working successfully, others, such as in natural 

resources, are more recent and struggle due to the cross-cutting nature of their domain.  

The Development Partner Assessment Framework  (DPAF) 

The government has worked with donors to establish a framework for evaluating the performance of 

development partners, the Donor Performance Assessment Framework (DPAF). This framework builds 

on the Paris Principles and recent elaborations in Busan and other international meetings. The government 

and development partners began working on the DPAF measures shortly after the first annual 

Development Partners Retreat in 2005. The 2006 Aid Policy and donor evaluations against the then-

recent Paris Declaration had indicated that donors‟ performance was wanting, which led to intensive 

negotiation to achieve a mutually acceptable framework for donor performance. Subsequently, the 

government and donors have made steady progress in the DPAF its implementation. The retreat is now 

held annually, usually in late March. These institutional innovations may contribute to better performance 

along the lines of the Paris Principles.  

The resulting DPAF is divided into five groups of indicators: financing national strategies to achieve 

the MDGs and the Vision 2020; use of national systems to strengthen ownership and accountability; 

facilitating long-term planning through predictable development financing; reduction of transaction costs 

through the adoption of harmonised approaches; and budget support in a manner that enhances ownership 

predictability and lowers transaction costs. Each of these areas is associated with three to seven indicators 

that encapsulate the objective. By and large, for the 14 donors with time series data available, the trend is 

towards improved performance (  

                                                      
24   

MINECOFIN, “Assessment of Sector Wide Approach (SWAP) Final Report”, 2012.  

30
  Others include justice, health, and education.  
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Table 15). That said, overall performance is still well below the aspirational targets. Of the 22 

indicators across the five areas, donors had fully met the target in only two (indicator B7, “percent of 

technical co-operation provided through co-ordinate programmes”, and indicator D2, “percent of total 

missions that are joint with the government”).  
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Table 15: Development Partner Assessment Framework (DPAF) 

Aggregate performance for 14 donors: average of selected indicators in five areas 

 Average baseline Target 2010/11 Actual 2010/11 Target 2011/12 

Financing in support of MDGs 

52 67 87.5 100 

Use of national systems
a
 

47 64 59 78 

Predictable financing
b
 

52 94 63 96 

Reducing transaction costs
c
 34 65 58 53 

Budget support  n.a. 92 66.5 92 

a
Excludes “average use of  PIUs “ because fewer  is better. 

b
Baseline is 2008. 

c
Excludes lower is better variable, such as total missions.  

Source: MINECOFIN, “Development Partner Assessment Framework 2010/11”, November 2011. 

 

Some donors have policies in place that allow them to do well on the DPAF. Table 16 shows the 

performance for 15 donors. Note that some indicators are not applicable to particular donors; for example, 

many donors do not provide budget support, which explains their lower applicable number of targets. 

Moreover, not all donors are reporting fully, so reporting is not yet perfect, while aid numbers may 

understate a donor‟s contribution (Annex A). Overall, the top performers were the United Kingdom, the 

European Commission and the World Bank, measured by the share of attained targets – the “Green (%)” 

column. Of course, many of the targets are more aspirational than realistic, but the DPAF has provoked, 

by all accounts, a useful discussion on mutual accountability. 

Table 16: Development Partner Assessment Framework (DPAF) 

 Amount Target scored  Total  

Donor RWF mil. Green Red  targets Green (%) 

United Kingdom     43 612  19 3 22 86.4 

European Commission       55 275  18 4 22 81.8 

World Bank    111 183  16 5 21 76.2 

Netherlands       18,827  15 7 22 68.2 

AfDB       41 767  14 7 21 66.7 

Sweden         9 344  10 6 16 62.5 

Germany       12 090  13 9 22 59.1 

Belgium       17 633  11 10 21 52.4 

Global Fund       17 981  6 7 13 46.2 

United Nations       11 974  7 9 16 43.8 

Canada                -    6 10 16 37.5 

Luxembourg         1 519  5 10 15 33.3 
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Japan            623  4 10 14 28.6 

Switzerland            638  4 11 15 26.7 

United States         3 502  2 13 15 13.3 

Source: MINECOFIN, “Development Partner Assessment Framework 2010/11”, November 2011. 

 

Conclusions and options for improving outcomes 

This paper began by asking three questions. The first was: Has trade strategy been “mainstreamed” 

into Rwanda‟s development strategy and planning processes? The paper provides abundant evidence that, 

whether defined broadly as the OECD/WTO does or narrowly, the answer is definitely yes. This is 

evident in the several strategy documents of the Government of Rowanda, as well as implementation 

plans at various levels of government.  

The second question was: Are indicators of AfT outcomes comprehensive in capturing results, and 

consistent with the desired impacts of improving income growth and reducing poverty? In fact, this paper 

has relied on the abundant literature on the relation between trade, growth and poverty reduction to take 

as a given that trade growth in Rwanda‟s case would be associated with economic growth and rising 

incomes for the poor – and indeed this has been evident in Rwanda‟s history since the mid-1990s as 

poverty has fallen rapidly. The paper has focused on the more interesting link between outcome 

indicators, achieving outcome targets, and policy implementation.  

It is fairly clear that the Rwandan government has developed a robust set of indicators that span the 

wide measurement of aid for trade adopted by the OECD and WTO. Rwanda has received a sizeable 

inflow of aid for trade, mostly for infrastructure and for building capacity, particularly in agriculture. 

Accounts in the EDPRS self-assessments of the respective clusters indicate that development assistance 

has generally been used effectively and efficiently. While the M&E system is complex and has gaps, it 

has produced effective implementation. The system is predicated upon a set of outcome and output 

indicators to be attained through enumerated (and sometimes quantified) policies and actions that begin at 

the highest level and cascade down through the various levels of government. Each level of government 

has its own outcomes/outputs and associated implementation plan. Table 17 presents in summary form a 

numeric count of some of the aid for trade-related indicators and policies discussed in this paper. 

Altogether the table shows 90 indicators and 546 policies/actions designed to achieve them. We should 

hasten to add that the table does not show the Annual Performance Reports and Imihigo performance 

contracts of the AfT sectors outside MINICOM and MINEAC. Nor does it show the indicators and 

actions of the various sectoral strategies pertaining to trade.  

Table 17: Aid for trade: indicators and policies at selected institutional levels 

                    Total         Trade-related 

  Indicators Policies Indicators Polices/ 
actions 

Plans      

 1. EDPRS 2008-12    73 .. 25 29 

     1.1. CPAF  Oct. 2011 * 45 80 12 22 

        1.1.1. PSD SWG   2 4 

        1.1.2. Other SWG (AFT-related)   10 18 

      

 2. Annual Performance      
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     MINICOM APR 2011/12   4 123 

     MINICOM Imihigo contract 2012/13   3 59 

     MINEAC APR 2011/12   9 52 

     MINEAC Imihigo contract 2012/13   5 62 

     Leadership Retreat 6 70 4 52 

Strategies      

 3. National Export Strategy   10 56 

 4. Trade Strategy 2009-12   30 113 

      

 Total  (1+2+3+4)   90 546 

Source: Tables 5, 8, 10 to 13 and text. 

Note: Does not include indicators and policies from sectoral strategies in infrastructure and productive sectors or 

APRs from relevant ministries. In some cases, “policies” include implementation of specific programmes or other 

actions.  

*CPAF indicators are subsumed in EDPRS 2008-12. 

 

The third question was: Are monitoring and evaluation systems providing adequate feedback to 

policy makers and donors for them to make implementation changes, if necessary? Here, too, the answer 

has to be in the affirmative. The fact that the government has a variety of mechanisms with which to 

“learn” from past shortcomings, as well as accomplishments, is clear in the system of annual reviews 

embedded into the planning, budgeting and performance review system for the government, as well as the 

system for integrating development assistance into a clearly structured results-based framework with 

feedback loops.  

In answering these three questions, the analysis of the paper leads us to concur with Bruno Versailles 

(2012c), who concluded that “…Rwanda now boasts what is very close to „best practice‟ in mutual 

accountability frameworks”. No doubt there is much that other countries can learn from Rwanda. Before 

highlighting some of those lessons, there are a few ways in which the management of aid for trade in 

Rwanda might be improved, if at the margins.  

Trade diagnosis and policy objectives   

Appearing throughout the various strategy documents are statements recognising Rwanda‟s 

fundamental trade problems together with corresponding objectives, notably the need to increase exports 

of both goods and services at a sustainably high pace, the need to increase value-added and quality, and 

the need to diversify exports, both in products and markets. If there is any area of policy that is mentioned 

but left unintegrated into policy making, it is a thorough discussion of incentives and the anti-export bias 

implicit in Rwanda‟s policy framework. An anti-export bias occurs through two channels: the first is the 

appreciation of the Rwandan franc that has occurred through large donor inflows in the last decade; the 

value may fall as donor inflows are wound down, hopefully only as a response to rising incomes and 

purposeful policy. Inflows are a main driver of the trade deficit, often stated as a policy objective; the 

other source of anti-export bias is the common external tariff that inadvertently taxes Rwandan inputs into 

its exports and makes Rwanda less competitive. Frazer (2012) estimates that a 5% reduction in the input 

tariff would expand exports by 5-10%. The National Export Strategy (2011) recognises these two sources 

of anti-export incentives,
31

 but these issues do not appear in other strategy documents and seem to be left 

                                                      
31

  About donor inflows, trade balance and the risk of overvaluation, the NES states: “Rwanda‟s significantly 

reduced but continued dependency on donor aid tends to appreciate the value of the Rwandan Franc….” It 
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out of nearly all policy discussions. Moreover, they are virtually absent in discussions with donors about 

trade.
32

 Finally, this underscores the wisdom of using variables associated with export performance (see 

below) rather than the trade deficit as the monitorable indicator and policy objective. 

The EAC is a major potential forum in which to discuss ways to lower costs by influencing policies 

of neighbouring countries, particularly non-tariff barriers (NTBs) and other policy barriers than induce 

inefficiencies.. These efforts should involve indicators that harness the whole economic cabinet (including 

the President) to the task of eliminating NTBs, eliminating road blocks, improving efficiency on both 

sides of a border, and improving the efficiency of port operations in Mombassa and Dar es Salaam. 

Infrastructure is a central concern in expanding productive capabilities, and Rwanda has managed its 

infrastructure well. However, too frequently both governments and donors have overlooked policies that 

impede efficient use of infrastructure. In the EAC, transit and cargo weight rules, particularly in Kenya, 

impose costs on Rwandan trade.
33

 These tasks, which should take centre stage in external trade policy 

representations, do not receive much air time as objectives with supporting policies behind them in the 

action matrices of ministries, though donors do have aid for trade programmes to deal with them.   

Fourth, SMEs, important as they are for employment, cannot be the sole focus of trade expansion. 

Many studies have emphasized that it is large firms that drive exports, and so any strategy has to give at 

least equal attention to their needs for support. But the nature of that support might differ markedly from 

the support given to SMEs. It could take the form of working closely with large private companies to 

determine the principal policy-related obstacles that impede their export growth, and their informational 

requirements to sell to foreign markets. 

Outcome objectives, indicators and policies   

The most consistently monitored set of indicators stem from the Economic Development and 

Poverty Reduction Strategy (EDPRS) and the Common Assessment Performance Framework (CPAF). 

These indicators are traced from the economic cabinet through the Sector Working Groups (SWGs) 

and/or Districts down to the implementing agency, and then reported back up, eventually to economic 

cabinet. They have the virtue of being simple – usually two to three per sector – and quantitative, as well 

as relatively objective. They provide the basis for a robust discussion about where progress is being made.  

From an aid for trade perspective, the 12 AfT-related indicators only partially serve the intended 

purpose of monitoring performance of trade-related activities. The sectoral indicators are fairly robust as 

proxies for the trade-related sectors‟ overall performance. For example, installed generation capacity is a 

useful proxy for progress in reducing Rwanda‟s extraordinarily high costs of generation, low access, and 

quality issues.  

However, the Private Sector Development (PSD) SWG and CPAF indicators for trade performance, 

monitored closely by donors for budget support purposes, are subsumed in two indicators intended to 

                                                                                                                                                                           
goes on to recognise the difficulty of sterilisation because of the small size of the financial sector, but says 

”Additionally because spending abroad reduces the upward pressure on the Rwanda Franc, Rwanda 

should focus on spending abroad and increasing the export growth rate while donor inflows are high, and 

worry less about the trade balance” (MINICOM, 2011c:  23). 

32
  These issues have been mentioned in passing in the DTIS 2005, in a paper of the International Monetary 

Fund (IMF) presented in the autumn of 2010, and the work of the International Growth Centre (IGC), 

notably De Melo and Collinson (2011) and Frazer (2012).  Discussions with the IMF routinely occur on 

exchange rate policy, but are usually centred on inflation objectives rather than objectives for the real 

sector.  

3333
  See Arvis et al., The Cost of Being Landlocked, World Bank, 2010. 
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capture investment climate: the Index of Business Environment (derived from the World Bank‟s Doing 

Business report) and improvement in the Investor Perception Index (a survey carried out by MINICOM). 

There are two problems with these indicators from a narrow trade perspective. First, it is not clear that 

improvements in these indexes have any correlation with improved trade performance, certainly not in a 

medium-term time frame. Second, the policies intended to correspond to these indicators have little direct 

bearing on their performance. For example, it is not clear how implementing one-stop border programmes 

will improve in any substantial way the Business Environment Index. Nor is it clear how enacting a PPP 

law will affect private investment, certainly as compared to other policies such as macroeconomic 

policies.  

The EDPRS indicators, also monitored by the PSD SWG, are more directly germane to trade and 

investment performance. These are threefold:  investment as a share of GDP, growth in export revenues, 

and growth in revenues from tourism. At issue is that many other factors other than policy effort 

determine their performance – weather, global business conditions, and capital inflows are all arguably 

more important. The investment/GDP ratio is particularly inadequate since it is dominated by public 

investment, which in turn responds at least in part to ODA; if ODA contracts for whatever reason, total 

investment is likely to fall, and performance by this criterion will fall short. Many within the PSD SWG 

have suggested that focusing on the private investment component within total investment might be a 

better proxy.  

These three indicators could be useful benchmarks, but only if policy discussions are thorough and 

delve into technical detail in each area. Monitoring of policies necessary to effect change in the 

indicator/objective should arguably occur in Sector Working Groups, but often reportedly does not. 

According to participants, the Sector Working Groups are often fully absorbed in measuring and 

discussing the indicators and spend too little time discussing the policies that might move the indicators in 

a positive direction. In some cases, this is because participants at the meetings, donors and government 

representatives alike, may lack the detailed sectoral knowledge and technical expertise to judge the 

adequacy of policy implementation or have a detailed economic knowledge of the origin of the 

benchmark. Few donors have trade economists or detailed sectoral expertise in-country, so the meetings 

depend on the government to provide that knowledge. As a result, policy discussion that could take place 

and provide a robust context for a given indicator often does not.  

One way to promote that discussion might be to commission an annual retrospective of trade 

performance and policy that would present a six- to eight-page review through the lens of the “problem 

dimensions”, along the lines of those sketched out in the opening section, namely the need to increase 

value-added in commodities, to diversify into new products and markets, to expand services exports, and 

to increase FDI. These are all areas where MINICOM and the Rwanda Development Board (RDB) are 

working intensively, and measuring progress in performance outcomes and policy implementation might 

help. Such a review could readily focus on underlying trends by controlling for cyclical movements that 

typically afflict one or another indicator, as well as discounting associated effects outside the 

government‟s control.    

Ministry-level indicators and policies   

The EDPRS and CPAF indicators are not the only indicators of trade performance and trade policy 

initiatives. The ministry-level Annual Performance Reports (APRs) are much more specific and to the 

point. They offer relatively clear objectives (e.g. to expand trade by 15% annually) together with textured 

and specific policy measures for implementation. While it is not always clear that the sum total of 

promised policies will actually move the indicators, they appear to be well-founded on the surface. The 

Annual Performance Reports, together with the EDPRS self-evaluations, are extremely informative and 

presumably useful to senior-level policy makers, but they appear to be only marginally connected to 



46 

 

 

 

donor-government discussions on the comprehensive CPAF with the Joint Budget Support Group, the 

donor-inclusive PSD SWG process, and the minister‟s performance contract with the President. The latter 

two processes seem to function relatively independently, and so policies and programmes monitored by 

the President may or may not coincide with the CPAF/EDPRS indicators-based discussion with the 

donors. 

One method of evaluation that has been largely overlooked by the trade community everywhere is 

impact evaluation. Though difficult and expensive to undertake, a more systematic review of AFT policy 

interventions might identify a few that would be amenable to their narrow and specialised methodology. 

The joint interim evaluation (by the Institute for Policy Analysis and Research and the International 

Growth Centre) for the Ministry of Agriculture of the government‟s one cow programme, though not 

strictly an impact evaluation, indicates a potential richness of result that will inform policy (Argent, et al., 

forthcoming).     

Monitoring and evaluating NES programmes outside the Trade Ministry   

The National Export Strategy is arguably the most ambitious and comprehensive statement of trade 

strategy and policies by the Rwandan government. It has a carefully elaborated set of ten cross-cutting 

objectives and objectives for specific sectors. The implementation matrix is coherent and sophisticated, 

with budget requirements and agency responsibilities.  

However, one gap is that many of the policy responses to Rwanda‟s main trade problems reside 

outside the immediate purview of the MINICOM. These problems include not only the management of 

incentives through the exchange rate and the common external tariff, but also expanding electric power 

(cost, access, and quality of service), reducing transport costs to coastal ports and reducing financial costs 

to traders, as well as expanding internal supply chains through increased agricultural production and 

efficient marketing of the tourism industry and making this industry more attractive. Each sector of the 

economy has a ministry charged with implementing policy and monitoring its own performance.  

For these reasons, the role of the newly formed Industrial Development and Export Council (IDEC), 

chaired by the Minister of Trade and Industry, assumes considerable importance. It potentially could 

provide a forum for the systematic co-ordination and comprehensive policy review of trade-related 

implementation measures that is now lacking. For it to succeed, however,  at least three things will be 

needed. First, a subset of policy measures will already be well-integrated into the M&E system of the host 

ministry, undertaken not for trade reasons but for overall sectoral reasons; the Industrial Development and 

Export Council (IDEC) only need maintain a watching brief for these, so that it could weigh in if one or 

another sectoral policy is critically off-track in a way that adversely affects trade performance. Second, 

another subset of policy measures might not have high priority from the vantage of the host ministry but 

be critical to trade development, so a second role of IDEC is to ensure that trade-related policies get into 

that ministry‟s Annual Action Plan. A third set of policies might well fall between ministries or require 

inter-ministerial collaboration, and IDEC should facilitate these. Finally, IDEC‟s agenda could be to have 

a report from each implementing agency on its implementation  – almost like a peer review system – so 

discussions take place on the 100 or so specific policy indicators, and have a timely digest of progress, 

perhaps with the green-yellow-red system common to the other performance assessments. IDEC may well 

want to invite donors to add their support where it has not already been taken up by the relevant Sector 

Working Group.  

Data   

The Development Assistance Database is an effective tool for co-ordinating aid for trade, along with 

assistance for other purposes. However, donors and the government have to invest in it by reporting to 
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MINECOFIN on a regular basis. Project completion reports could also be included in the database to link 

the monitoring of AFT flows with project evaluation. Moreover, documentation availability online, while 

generally quite robust, does have a few, easily remediable gaps: there is a lack of information on 

ministries‟ Annual Action Plans, Annual Performance Reports and Imihigo contracts for many years and 

institutions, which makes it difficult to analyse coherence between institutions and within time.  

Rwanda’s lessons for the international aid for trade community 

Rwanda has put in place a comprehensive and well-functioning system of results-based management 

that would rank among the best in the low-income world. This review points to five lessons for the 

international aid of trade community. First, to the extent that governments benefiting from aid for trade 

are making considerable effort to ensure that funds are used productively, donors can – and are – usefully 

building these systems, as the Rwandan case demonstrates. Many countries have put in place some 

mechanisms to monitor and evaluate aid for trade. Thus, AfT donors would do well to build on these 

systems rather than trying to invent new ones from Geneva, Paris, London, Brussels or Washington. 

Second, Rwanda‟s system in many respects could be adapted to countries where the economic cabinet is 

capable of working cohesively to common objectives. However, this requires internal consensus on policy 

objectives and leadership that projects through multiple levels of public administration. Third, a major 

reason the Rwandan system works well is that it adapts annually, learns from prior years‟ inadequacies 

and successes, and modifies the next year‟s programmes accordingly. Fourth, the system is designed to 

promote accountability through various levels of government, whether through the external reviews of the 

Office of the Prime Minister, the Sector Working Groups, the President himself, or the national dialogue 

with the citizenry. A critical element of this accountability is the continuing forceful effort to root out the 

corruption that plagues so many other African countries. Finally, there is the co-operation of donors in 

working with the government – to abide by the division of labour, provide information to the relevant 

ministers, participate in the Sector Working Groups, and contribute to a genuine partnership. Of particular 

importance is their willingness to work within the framework of the Paris Principles.  
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ANNEX A OFFICIAL DEVELOPMENT ASSISTANCE IN RWANDA: DAD VERSUS OECD 

The Development Assistance Database (DAD) developed by the Ministry of Finance of Rwanda in 

2006 is an important tool for monitoring ODA flows and increasing transparency. The availability of the 

data depends on the quality and frequency of reporting by donors. The Ministry of Finance performs 

cross-checking of the information provided, mainly through the Development Partner Assessment 

Framework (DPAF). The system provides comfortable access to detailed information at the project level 

starting in 1998. But since the database became  operational in 2006, the quality of the data is 

considerably lower before that date. Starting in 2013, it will be possible to link information on 

commitments and disbursements from the DAD to SmartGov,
34

 “allowing tracking of aid all the way 

from planning, budgeting, and execution and enabling integration of aid into the government systems 

easier” (GoR, 2011). 

Some shortcomings appeared during this study, as 14 donors are absent or zero flows are reported 

for them in the DAD system. Their total commitments are estimated to be USD 34 million in 2010, 

around 5% of total ODA using CRS data. In order to identify duplication of efforts in particular sectors, it 

is important to measure support for these sectors in the DAD. A proliferation of small donors may also 

translate into higher transaction costs for the government. 

Using DAD data, it is sometimes difficult to reproduce statistics present in official reports; as an 

example, important differences can be found between the information in the DAD (as of November 2012) 

for 2010 aid and what is present in the 2009/2010 DPAF matrix (e.g. for the African Development Bank, 

United Kingdom, United Nations agencies and the World Bank) (Table A.1). Some differences can also 

be found between the ODA report and the DPAF study for the same year. Since important 

recommendations in terms of aid effectiveness arise from this donors‟ accountability tool, the quality of 

reporting should be improved before the DPAF is carried out.  

Allocation of projects across sectors is not always clear: many projects appear in the category 

“unallocated” by sector or “unspecified”, making sector level aggregations unreliable. This is 

compounded by the fact that the general budget support modality can be found allocated by sector. This is 

particularly true for aid for trade projects. Furthermore, some non-DAC donors can be found in the 

database (the Nigerian Trust Fund and the OPEC Fund for International Development, OFID).  

When comparing the DAD and the CRS database in 2010 at the overall ODA level, the first has 

higher reporting, with a difference of 46% for commitments and 25% for disbursements.
35

 Nevertheless, 

the DAD‟s reporting quality has evidently declined since.
36

 This has important implications in terms of 

medium-term predictability for the government.  

                                                      
34

  SmartGov/SmartFMS is a computerised financial management system that allows controlling and 

monitoring of execution of the budget. 

35
  DAD reports USD 1 382 million in commitments and USD 996 million in disbursements, while the CRS 

reports USD 742 million and USD 820 million, respectively. Multilateral organisations, such as UN 

agencies and the African Development Bank, only report on a voluntary basis to the CRS. In the case of 

Rwanda, the fact that UN agencies are absent in the CRS database may explain part of the differences 

between the two sources. Furthermore, the CRS database was still being updated for 2010 at the time of 

writing. 

36
  “Medium-term predictability of aid in Rwanda: how comprehensive are Donors‟ forward spending 

plans?” (OECD, 2010). 
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Table A.1: ODA and AfT, as recorded in different sources 

             Total ODA: commitments*             Total ODA: disbursements  

USD mil. OECD  MINECOFIN OECD  MINECOFIN  

 CRS DAD ODA Report CRS DAD ODA Report DPAF  

Donor         

        

United States 218.1 181.7 167.1 140.6 176.2 172.9 172.9 

World Bank 136.8 190.0 207.4 146.0 207.0 179.8 183.8 

European Commission 99.1 99.3 79.2 74.9 99.0 90.9 90.2 

Belgium 62.5 72.3 67.1 70.5 69.1 65.8 63.2 

Canada 56.1 5.3 6.4 58.7 4.9 5.8 8.2 

United Kingdom 38.2 110.8 96.1 106.2 105.1 84.1 81.8 

Sweden 33.3 20.5 7.5 25.2 22.3 7.6 5.9 

Japan 32.3 22.5 21.3 22.8 16.2 25.3 25.3 

Germany 16.0 36.7 31.1 48.7 41.9 31.5 30.7 

Luxembourg 5.2 3.8 3.3 5.2 3.7 2.5 2.5 

Norway 4.9 4.0 4.0 4.4 4.0 4.0 n.a. 

Switzerland 3.3 3.0 3.9 5.1 2.5 2.7 2.7 

Netherlands 1.3 32.1 45.5 39.4 38.8 42.0 49.4 

Italy 0.7 0.9 1.1 1.3 0.7 0.8 n.a. 

AfDB n.a. 22.3 33.5 44.3 21.5 52.2 52.2 

Global Fund n.a. 414.3 64.0 n.a. 61.1 80.2 80.2 

United Nations agencies n.a. 78.3 118.4 n.a. 52.0 97.4 95.6 

Total 708.1 1297.8 956.7 793.3 925.9 945.3 944.6 

Sources: OECD CRS, MINECOFIN DAD, MINECOFIN (2010) “ODA Report 2009/10” and MINECOFIN (2010) 

“Development Partner Assessment Framework 2009/10”. 

Notes: 

* DPAF 2009/10 does not report information on commitments.  

** Donors reporting to the CRS but not to the DAD are Australia, Austria, Denmark, Finland, France, the Global 

Environment Facility (GEF), Greece, Ireland, Korea, Kuwait (KFAED), the Nordic Development Fund, Portugal, 

Spain, and the United Arab Emirates.  

*** Donors reporting in DAD but not in CRS are UN organisations, the World Bank (non-IDA), the Untied States 

Centers for Disease Control (CDC), United States Department of Defense, African Development Fund, International 

Fund for Agricultural Development (IFAD), Kreditanstalt für Wiederaufbau (KfW), Nigerian Trust Fund, and OFID (the 

OPEC Fund for International Development).  

Aid for trade: DAD versus OECD      

The government tends to use a narrow definition of aid for trade, which only includes industry and 

trade sectors – corresponding to private sector development. Nonetheless, when looking at the 

classification of sectors in the two databases, it is possible to find a comparable aid for trade definition 
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(Figure A.2). In the case of the DAD it is highly unlikely that aid for trade projects will be reported in 

other categories that the ones chosen for this study. After reallocating AfT projects that were not 

adequately taken into account by the DAD, AfT disbursements in this database were higher by USD 32 

million in 2010.
37

 Many factors help to explain this difference: the DAD‟s AfT definition is wider (it 

includes environment), multilateral donors do not systematically report to the CRS, and the DAD was still 

being updated for 2010 and was not yet complete as this paper went to press. .  

The fact that the DAD registers higher AfT flows than the CRS may hide differences in the number 

of projects. While a comparison of the two databases at the project level is difficult (with the exception of 

the World Bank, donors do not systematically report the number of their own projects in DAD), a closer 

look at support by the United States  between 2008 and 2012 shows some differences, with the CRS 

reporting more projects than the DAD. As a proliferation of projects may translate into higher transaction 

costs for the government, this may have implications in terms of aid effectiveness.  

 

Figure A.1: Aid for trade disbursements in CRS (USD 2010 million) 

 

 

Source: OECD CRS 

 

                                                      
37

  Before reallocation, trade-related inflows in the CRS in 2010 are 10% higher than the ones in the DAD.  

 Official Development Assistance (ODA), 

excluding actions related to debt 

(818 M)

Social infrastructure and services 

(421 M)

Economic infrastructure and services 

(83 M)

Production sectors

(91 M)

Multisector / Cross-cutting

(72 M)

Commodity aid / General program assistance 

(135 M)

Humanitarian aid

(9 M)

Administrative costs of donors

(3 M)

Support to NGO’s

(n.a.)

Refugees in donor countries 

(n.a.)

Actions related to debt

(2 M)

Unallocated / Unspecified

(4 M)

AID FOR TRADE from CRS  (174 M) 

26% of sector allocable ODA

Trade policy and regulation (3 M)

Economic Infrastructure (63 M)

Building productive capacity (108 M)

Trade-related adjustment: (0 M)

Sector allocable ODA 

(667 M)
82% of 

total ODA
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Thus, undertaking a more thorough reconciliation of information in the DAD and the CRS would 

help  improve the assessment of aid effectiveness in Rwanda, , and would be a useful supplement to the 

DPAF exercise. Indeed, a proliferation of donors/projects cannot be highlighted if the DAD is missing 

small donors/interventions. Also, the misallocation of projects found in this database affects the analysis 

of the Paris Principles and DPAF indicators on a sectoral basis. Tanzania has one of the best systems 

monitoring of donor activity, and relies on an independent organization to undertake the reconciliation of 

aid information. 

 

Figure A.2  Aid for trade disbursements in DAD* (USD 2010 million) 

 

 

Source: MINECOFIN DAD 

* 58 projects misreported under the categories “unallocated” and “unspecified” when inserted in their corresponding 

AfT sector. 

 

  

 Official Development Assistance (ODA), 

excluding actions related to debt 

(968 M)

Agriculture

(111 M)

Industry and Commerce

(10 M)

Fuel and Energy

(44 M)

Transport and Communications

(32 M)

Environnemental Protection

(9 M)

Legislative and Executive Organs*

Defence

Public Order and Safety

Land Housing and Community Amenities

Water and Sanitation

Youth Culture and Sports

Health

Education

Social Protection

Unallocated

Unspecified

AID FOR TRADE from DAD 

(206 M) 

21% of ODA (excluding debt relief)

Agriculture  (111 M)

Private Sector Development (10 M)

Energy (44 M)

Transport (22 M)

ITC (9 M)

Environnement and Natural 

Ressources (9 M)

*FSD (1M)

*Financial sector is reported (1 M)



ANNEX B MONITORING AID FOR TRADE: OUTCOMES, OUTPUTS AND INDICATORS 

 

Table B.1: Indicators used for monitoring intermediate and final outcomes: Vision 2020, 7-year Government Program and EDPRS 

AFT sector Vision 2020 7-year Government 
Program 

EDPRS-CPAF 

General Average GDP growth rate (%) 
GDP per capita, in USD  
Percentage of population under poverty 
line 
Gini coefficient 

Percentage of 
population under 
poverty line 

Outcome: Increased GDP growth 

Real GDP growth (% annual)  
Outcome: Reduced income poverty and inequality  

Share of population living in poverty (%) 
Share of population living in extreme poverty (%) 
Gini coefficient 

Trade External balance of goods and services 
(% of GDP) 
External trade (% of GDP)  
Export growth 

  
 

Agriculture Growth rate of the agricultural sector (%)  
Agricultural population (%)  
Agricultural production (kcal/day/person)  
Food consumption score 
(Comprehensive Food Security and 
Vulnerability Analysis, CFSVA) 
Percentage of agricultural operations 
mechanised  

 Outcome: Increased contribution of strategic exports to 
GDP 

Revenue from strategic exports (tea, coffee, horticulture, hides 
and skins, minerals), in USD million 
Outcome: Increased agricultural productivity 

Area of marshland developed for agricultural use (hectares)  
Percentage livestock in intensive systems 
Farm households to extension ratio 
Mineral fertiliser used (MT) 
Percentage of agricultural land protected against soil erosion 
Production of key food security crops (1 000 metric tonnes 
cereal equivalent) 

Tourism 

 
 Outcome: Increased contribution of strategic exports to 

GDP 

Revenue from tourism, in USD million 

Environment and 
natural resources  

 Outcome: Increased contribution of strategic exports to 
GDP 
Outcome: Optimal utilisation of natural resources 
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Total revenue from exports of mineral products (in USD million) 

Forest cover (% of land area) 
 

Forest cover (% of land 
area) 
 

Outcome: Optimal utilisation of natural resources 

Forestry coverage (%) 

Percentage of land area protected to 
maintain biodiversity (%) 

 Outcome: Optimal utilisation of natural resources 

Percentage of area of privately owned land held under written 
title/ILC or number of land titles issued 
Area of land protected to maintain biological diversity 

Industry 
Growth rate of the industry sector (%) 

Growth rate of the 
industry sector (%) 

 

Services Growth rate of the service sector (%)   

Banking and finance Percentage of adult population accessing 
financial services 
Percentage of payment transaction done 
electronically 
Domestic credit to private sector (% of 
GDP) 
Gross national savings (% of GDP) 
Gross national investment (% of GDP) 

Domestic credit to 
private sector (% of 
GDP) 

Outcome: Prudent macro-economic management ensured 
Private sector credit (% of GDP) 
Inflation rate (core inflation annual % change, end period basis) 
NPV of external debt (% of export earnings) 
Insurance coverage (excluding health insurance) (% of GDP) 
Net domestic financing (as % of GDP) 
 

Business and other 
services 

 

 Outcome: Enhanced business climate 

National investment (% of GDP) 
Index on business environment 
Score on investor perceptions 

Transport Percentage of roads in good condition 
 

Percentage of roads in 
good condition 
 

Outcome: Economic infrastructure built 
Classified national Road network in good condition (%) 
Classified district Road network in good condition (%) 

Energy Access to electricity (% of population) 
Percentage of households using wood as 
source of energy 

Access to electricity (% 
of population) 
Percentage of 
households using 
wood as source of 
energy 

Outcome: Economic infrastructure built 
Number of electricity subscriptions 
MW of electricity installed 
 

Telecommunications Internet users per 100 people 
Mobile subscriptions per 100 people 

 Outcome: Economic infrastructure built 

ICT penetration rate - voice (subscribers) and data (users) 

Trade policy and 
regulations 

 
  

Source: Vision 2020, 7-year Comprehensive Government Program 2010-2017 and EDPRS 2008-2012. 

Note: All indicators contain quantifiable baselines and targets. 
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Table B.2: Indicators used for monitoring: MINICOM APR and Imihigo 

AFT 
sector 

MINICOM Annual Action Plan 2011-
2012 

Selected indicators MINICOM Imihigo contract 2012-13 Selected indicators 

Agricultur
e 

Outcome: Exports of goods grow at 
15% p.a,, increasing contribution to 
GDP and improving trade balance 

CIP co-operatives trained and supply 
chain management for key CIP crops 
improved 

Number of co-operatives in 
CIP trained and organised 
Supply chain management 
assessment reports for key 
crops 
 

Outcome: Export growth of 28% p.a 
reducing the trade deficit to 10% of GDP by 
2020  

Value chains for CIP commodities established 
and organised  

Number of value 
chains established 
and organised  
Domestic market 
information system 
operational  

Tourism Outcome: Share of services and 
manufacturing in GDP increased with 
overall industry growth of 12% p.a. 

Awareness of tourism master plan 
increased 
Studies on tourism sub-master plans 
conducted 

Number of tourism 
stakeholders trained on 
tourism policy and master 
plan 
Number of studies on 
tourism sub-master plans 
conducted 

  

Environme
nt and 
natural 
resources 

    

Industry Outcome: Share of services and 
manufacturing in GDP increased with 
overall industry growth of 12% p.a. 

Technical and financial support provided 
to SMEs   
Marketable craft products developed and 
linked to markets  
150 co-ops in CIP, 150 SACCOs and 49 
livestock co-ops supported in line with 
IDP    
Managerial and entrepreneurial skills of 
500 co-ops increased and their close 
supervision assured 
New co-operatives promoted and 
registered; capacity built for umbrella 
organisations of co-operatives 

Number of SMEs accessing 
technical support and start-
ups accessing financial 
support 
Number of craft co-
operatives linked to markets 
Number of new products 
designed and developed 
Number of co-ops 
accessing finance and 
markets 
600 new co-operatives 
promoted, among them 480 
registered with full legal 
status 

Outcome: Share of services and 
manufacturing in GDP increased with 
overall Industry growth of 14% p.a.  

Production capacity of selected industries 
Scaled up above 50%. 
10 SME product clusters organised, accessing 
technologies for value addition, and accessing 
local and regional markets  
Technical assistance for business planning 
and access to finance (Hanga Umurimo) 
provided to 1 200 SMEs  
Managerial and financial technical assistance 
provided to 150 co-operatives 

Number of SME 
product clusters 
organised  
Number of 
community 
processing/technolog
y transfer centres  
Number of SMEs 
accessing TA through 
Hanga Umurimo  
Number of CIP co-
operatives accessing 
technical assistance 
and linked to financial 
institutions  

Services     

Banking 
and 
finance 

Outcome: Share of services and 
manufacturing in GDP increased, with 
overall industry growth of 12% p.a. 

Support to Umurenge SACCO provided 
Savings with SACCOs increased by 
100%, membership by 50% and financial 

Number of SACCOs  
performing well 
 

Outcome: Share of services and 
manufacturing in GDP increased, with 
overall industry growth of 14% p.a.  

Managerial technical assistance provided to 
416 SACCOs  
 

Number of SACCOs 
accessing technical 
assistance  
 



4 

 

 

 

management of 500 SACCOs reinforced            

Business 
and other 
services 

Outcome: Exports of goods grow at 
15% p.a., increasing contribution to 
GDP and improving trade balance 

Increased access to external markets by 
Rwandan exporters 
Outcome: Enhanced business climate, 
with overall investment to DGP ratio 
increased 

Business reforms implemented and 
investor perception assessed 
Legal and regulatory framework for doing 
business improved and awareness raised 
Competition and consumer protection 
compliance improved 

Number of trade missions 
and trade fairs organised for 
Rwandan products 
Index on business 
environment (%) 
Score on Investor 
Perception Index 
Number of laws on doing 
business reviewed or 
adopted 
Number of traders trained in 
business laws, including 
competition and consumer 
protection law 

  

Transport   Outcome: Export growth of 28% p.a., 
reducing the trade deficit to 10% of GDP by 
2020  

5 cross-border market infrastructures’ 
construction started  

Market infrastructures 
completed  
 

Energy Outcome: Exports of goods grow at 
15% p.a., increasing its contribution to 
GDP and  improving trade balance  

Fuel storage capacity and management 
of petroleum operations improved 

Installed fuel storage 
capacity 
Fuel management 
information system 

  

Telecomm
unications 

Outcome: Enhanced Capacity building 
for delivery 

Institutional and sectoral capacity 
strengthened 

ICT equipment upgraded 
Training organized 

  

Trade 
policy and 
regulation
s 

Outcome: Exports of goods grow at 
15% p.a., increasing contribution to 
GDP and improving trade balance  

Priority-based standards developed, 
reviewed and harmonised 
Certified products and systems increased 
Testing and calibration parameters 
increased   
Inspections and surveillance carried out 
to enhance quality compliance 
Cluster action plans and agreements to 
promote external trade adopted 
Outcome: Enhanced capacity building 
for delivery 

Sectoral co-ordination implemented and 

Number of standards 
reviewed, developed, 
harmonised  
Number of products certified 
Number of systems certified 
Number of new parameters 
tested and calibrated 
annually 
Number of product clusters 
inspected annually with 
EAC and COMESA 
standards 
Number of trade 
agreements signed 
Quarterly review of 

Outcome: Export growth of 28% p.a., 
reducing the trade deficit to 10% of GDP by 
2020  

Three markets accessed: Gabon, Turkey and 
Middle East (Qatar and Oman)  
30 new standards developed, 173 standards 
reviewed and harmonised with the region  
1 600 traders trained in internal trade laws and 
regulations and 1 400 traders inspected for 
compliance  
Standards compliance inspection for 20 
products clusters and 36 000 inspections for 
imported consignments conducted 
Outcome: Share of services and 
manufacturing in GDP increased, with 

Number of new 
markets accessed 
and new products 
exported  
Number of standards 
developed  
Number of standards 
harmonised with EAC 
and COMESA 
standards  
Number of products 
certified and 
recertified  
Number of traders 
trained on internal 
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studies to inform policy conducted industrial performance   
Private sector associations 
supported 

overall industry growth of 14% p.a. 

50 new products certified  
Outcome: Improved institutional capacity 
for delivery  

Sector management information and co-
ordination system operationalised  

trade laws and 
regulations  
Timely production of 
monthly, quarterly 
and annual reports.  
Number of product 
clusters inspected  
 

Source: MINICOM AAP 2011-12 and Imihigo contract 2012-13 

Note: Not all the indicators have a quantitative baseline. 
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