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EXECUTIVE SUMMARY

This country case report is a component of the
UNDP Independent Evaluation Office (IEO)
evaluation of the impact of UNDP support in
mine action, contained in the 2014-2015 IEO
workplan. The evaluation seeks to assess the
impact of UNDP capacity development and
other support on mine-affected communities and
people, including in particular landmine survi-
vors and their families.

The Mozambique Mine Action Programme
has been in existence for over 20 years. It began
in 1993 as part of peacekeeping operations by
the United Nations Operation in Mozambique
(UNOMOZ). It is expected to achieve compli-
ance with Article 5 of the Anti-Personnel Mine
Ban Convention (APMBC) — the resolution
of all known or suspected minefields — before
the end of 2015. UNDP has provided support
throughout the entire process, from the peace-
keeping mission until today.

In order to gather information relevant to the
evaluation from national and international stake-
holders and community members, a two-person
consultant team visited Mozambique for three
weeks in May-June 2015. This report is based on
their review of over 20 years of the Mozambique
Mine Action Programme and a small sample
of community case studies to better understand
the impact of landmines and their removal on
affected communities and residents.

This report examines the impact of mine action
on communities and considers the contribution

that UNDP support has made to that impact.

It involved consideration of (a) the stages and
results of UNDP support to mine action in
Mozambique, particularly through development
of national mine action management capacity,
and (b) the impact of landmine contamination
and mine action at the community level. The
authors also sought to determine whether the
results of UNDP support contributed to the
impacts at the community level. The consultants
met with stakeholders and community members
in Mozambique who explained their own expe-
riences and their interactions with the National
Demining Institute (IND) and UNDP (see
Annex 2 for a list of people met).

This report is not a comprehensive evaluation
of mine action in Mozambique, nor of UNDP
support to mine action in the country. It is not
in any way an evaluation of the international and
national operators who have conducted demining
over the past 20 years. Nor is it an evaluation of
all the impacts of mine action in Mozambique.!

During the two-plus decades of mine action,
demining operations were conducted by sev-
eral non-governmental organizations (NGOs).
These included Norwegian People’s Aid (NPA),
HALO Trust, Accelerated Demining Pro-
gramme (ADP), Handicap International (HI),
Menschen gegen Morte (MgM) and Apopo.
Also involved were the armed forces and com-
mercial firms. For the first half of the pro-
gramme, mine action operations were carried out
under three largely autonomous programmes,
run by HALO Trust in the north, NPA in the
centre and ADP in the south. UNDP supported

1 The consultants are aware of many other significant impacts that mine action has had in Mozambique that are outside
the scope of the current assignment. These include opening of roads for refugee return and provision of humanitarian
assistance; reconstruction of infrastructure essential for the national economy (electricity generation and distribution,
railroads, roads); clearance of land to permit development of mineral resources (coal, gas) and commercial agriculture
(Buzi sugarcane fields); and mine action as a prerequisite for other development projects (on education, health, expan-
sion of mobile communications network) and tourism (Limpopo Transborder Natural Park).
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ADP with advisers and resources. All three
entities resisted the coordination efforts of the
national authorities — the National Demining

Commission (CND) and IND.

Information regarding the national landmine
problem was unreliable. The Mozambique
Landmine Impact Survey, which took place in
1999-2001, was flawed, yet the three main dem-
ining operators were expected to use it in their
work. Efforts by IND to develop a national
strategy based on the survey were somewhat
discredited as a result. Nonetheless the key tar-
get of that strategy — clearance of all high- and
medium-impact sites by 2006 — was largely
accomplished. The clearance effort was hit hard
in 2004/2006 by a corruption scandal involv-
ing senior staff of IND, NPA and a UNDP
programme officer; the collapse of ADP; and
withdrawal by most bilateral donors with only
low-impact sites remaining. The result was a loss
of donor confidence, a drastic reduction in fund-
ing and the abrupt loss of over half the country’s
demining capacity.

This crisis came as Mozambique was prepar-
ing to develop a new mine action strategy and
a request for extension of its Article 5 deadline.
IND asked HALO Trust to conduct a baseline
assessment (2007/2008) of the tasks remain-
ing in the six provinces of the centre and south.
After some review, the data from the assess-
ment were accepted as reliable and replaced the
previous IND database. With a more credible
basis for further planning, IND worked with
the operators and agreed that the national land-
mine problem could be resolved by 2014. IND
also agreed to assign operators to specific dis-
tricts that were to be entirely concluded before
demining teams were moved to other districts.
Agreement was made easier by the fact that
ADP and NPA — which had been responsible
for the south and centre of the country — were
no longer operational.

Based on the community visits conducted during
this evaluation, the clearance of landmines had
a consistent and dramatic impact by eliminating

people’s fear and freeing them to move around
freely to undertake their daily activities. This
important human security and human develop-
ment impact affected all community members
and should not be underestimated. However, the
areas released were, in most cases, relatively small,
and their use provided marginal benefits to those
who cultivated or grazed their animals on them.
The communities visited relied on subsistence
agriculture. The improved access to resources due
to the clearance of land has generally improved
their quality of life and livelihoods, although
use of the cleared land has produced little if any
increase in their agricultural production.

During the first 10 years, UNDP provided
technical advisers to ADP, CND and IND;
channelled funding to each organization (most
heavily to ADP); and took the leading role in
coordinating donor support. During the final
10 years, UNDP’s central contribution was its
role in strengthening credibility of the national
programme after the crisis of 2004-2006, which
increased donor support. Another important
UNDP contribution was the continuing pres-
ence of a chief technical adviser (CTA). The
CTA provided advice to the IND national direc-
tor and staff, helped mediate the relationship
with other stakeholders and helped coordinate
support from external partners. These included
the Geneva International Centre for Human-
itarian Demining (GICHD), Survey Action
Centre (SAC) and Gender and Mine Action
Programme (GMAP).

In 2008 IND developed the Article 5 extension
request and the corresponding National Mine
Action Strategy 2008-2014. This demonstrated
that it was largely able to manage the mine action
programme cooperatively with other key stake-
holders. This followed more than 10 years of
UNDRP technical advisory support, and a crisis
faced by IND during a gap in that support. The
results of UNDP capacity development efforts
were non-linear. The various technical advis-
ers (TAs) were quite active during their time in
position, and the standard indicators of organiza-
tional capacity were achieved:

EXECUTIVE SUMMARY



®  The Information Management System for
Mine Action (IMSMA) database was estab-
lished.

® The Landmine Impact Survey was con-

ducted.

®  Prioritization for demining was based on
socioeconomic impact.

®m  The Mozambique Mine Action Standards

were put in place in line with International

Mine Action Standards (IMAS).

®  Quality assurance (QA) offices were opera-
tional.

®= The National Mine Action Strategy was
adopted, as were some of the indicators of
national ownership.

®  IND was formally established and put on the
national budget.

®  Mine action was included in the National

Poverty Reduction Plan.

m  The APMBC was signed, ratified and incor-
porated into the laws of the country.

Nonetheless, most parties would have agreed
that this did not constitute the establishment of
effective national management capacity. In par-
ticular, information management was always a
weak point, despite the fact that the database unit
received the greatest amount of assistance over
the longest period of time; and the QA person-
nel did not provide credible oversight of operator
demining activities.

Part of the support to the database unit has always
included payment of UNDP salaries to national
project staff. This did not institutionalize capac-
ity, and in general project staff (who received the
majority of all training) left when their higher
salaries were in doubt. QA was generally staffed
by people without demining experience. In the
final years they gained increased respect from
the operators when QA focused attention on the
process of handing over districts and provinces,
rather than on individual cleared areas.

EXECUTIVE SUMMARY

The district-by-district approach represented a
change in prioritization, in a context of a general-
ized low-level threat and socioeconomic impact,
based on learning by IND and operational stake-
holders, particularly HALO Trust. This approach
gave greater importance to the quality of hand-
over and to the need for local authorities and
communities to be convinced that all known
problems had been resolved.

Neither IND nor UNDP engaged significantly
on the issue of mine victim assistance. This was
consistent with the general approach of the Gov-
ernment of Mozambique and the international
mine action community more broadly, which saw
mine victim assistance as a concern for the health,
social welfare and labour sectors.

Nonetheless, UNDP could have done more in
this area, including by advocating for and sup-
porting a national survey to identify mine vic-
tims, perhaps along with other persons with
disabilities. Support to the survey of mine victims
in two provinces by HI and Ravim in 2012 was a
good contribution. A more comprehensive survey
is still needed to inform national policy.

UNDP’s essential contribution to community-
level impact is due to its continued partnership
with the Government; persuading donors to
return to support the strategy to conclude erad-
ication of the known landmine problem; and
ensuring accountability for use of funds. Specific
elements of UNDP technical support had only a
distant relationship to community-level impact,
other than to ensure the continuing partnership
at the practical as well as organizational levels.

Finally, the transition of essential mine action
capacities from IND to appropriate long-term
organizations is now on the agenda. IND has
made a good proposal, but as yet there is no indi-
cation that the entities it has proposed to take
on mine responsibilities — Ministry of Interior/
police for residual explosive ordnance disposal
(EOD) and Ministry of Land for the database
of past contamination — are preparing to receive
these responsibilities. Furthermore, the database



is quite incomplete; it contains only areas sus-
pected and cleared or otherwise released since
2008. A complete database covering the two
decades of mine action, needed to inform future
land development decisions, is an essential part
of the legacy of mine action in Mozambique. It

should be a high priority for IND, UNDP and
donors during the handover transition phase.

As Mozambique is about to become the first sig-
nificantly mine-affected country to declare itself

mine free, all those who participated in mine
action can be proud of the fact that communities
live without fear and have derived socioeconomic
benefits from the clearance. UNDP’s contribu-
tion to that is indirect and at the national level,
where it has been a long-term partner to the
Government and IND and acted as a media-
tor, coordinator and fund manager for the sec-
tor. This ongoing partnership has been essential
to the long-term success and completion of the
Mozambique national mine action programme.
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Section 1

COUNTRY BACKGROUND

PROGRESS ON ARTICLE 5 COMPLETION

Mozambique is on the brink of becoming the
first of the most heavily mine-affected countries
to declare itself fully compliant with Article 5 of
Anti-Personnel Mine Ban Convention (APMBC,
also known as the Ottawa Convention). The coun-
try is expected to achieve elimination of all known
or suspected minefields in the third quarter of
2015.This is a historic accomplishment, for which
the Government of Mozambique should be proud.
So too should the donors and United Nations
agencies that have supported the programme and
all the operators who have implemented it.

The road to this achievement has not been easy.
Mozambique’s mine action programme has faced
complications throughout its existence due to

lack of agreed accurate estimates on the extent
of the problem. In 1992, the United Nations
Office for Humanitarian Assistance Coordina-
tion (UNOHAC) in Mozambique announced
that there were 2 million landmines in the coun-
try. However, it has since been concluded that
this figure greatly overstated the number of
landmines. Later surveys and ongoing revisions
improved the level of knowledge about the land-

mine contamination.

In 2000 the reported number of new victims of
landmines and explosive remnants of war (ERW)
was about 90. Since 2011 it has fallen to under
1 per month, many of whom were victims of ERW

other than landmines.? When the declaration of
elimination of all known minefields is made, it will

Sao Damasio on
the edge of Maputo.
Pylons/powerlines
were mined by the
Government during
the war to protect
them. The area has
now been cleared
and people are
settling there and
Sfarming the land.
Photo: UNDP/
Rebecca Roberts.

2 Landmine Monitor, Mozambique country profiles, 2012, 2013 and 2014, www.the-monitor.org/en-gb/home.aspx,

accessed 7 July 2015.
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be with full awareness that more mines and ERW
could be found, for which a ‘residual response’
capacity will be required for many years.

Mozambique’s economy has grown briskly in
recent years, but its majority rural population
remains among the poorest in the world. Elimi-
nation of all known minefields does not eliminate
poverty or guarantee social and economic devel-
opment. It does, however, remove obstacles and
allows people to live their lives without fear. It also
supports public and private investment efforts.

CONFLICT AND THE
LANDMINE PROBLEM

In 1992, when the UN-brokered General Peace
Agreement was signed between the Mozam-
bique Liberation Front (FRELIMO) and the
Mozambican National Resistance (RENAMO),
this large country had an extensive but unknown
landmine problem. Over time all but 5 of the
country’s 128 districts were found to have land-
mines, the result of three distinct phases of con-
flict over a period of nearly 30 years:

®  1964-1975: During the fight for indepen-
dence from Portugal, the Portuguese laid
large barrier minefields in the northern
provinces to prevent incursions by FRE-
LIMO, particularly from United Republic of
Tanzania, plus defensive minefields around
key infrastructure such as the Cahora
Bassa Dam.

m 1976-1979: During the Zimbabwe inde-
pendence struggle, the Rhodesian military
established large barrier minefields along
the border and smaller minefields within
Mozambican territory. The Mozambican
military also mined some of the routes
taken by Rhodesian forces during incursions
into Mozambique.

®  1979-1992: During the civil war between
FRELIMO and RENAMO, both sides used
landmines throughout the national territory,
to protect infrastructure and block access and
for short-term tactical purposes.

Much of the landmine contamination was con-
centrated around large infrastructure projects
such as dams, railroads and power lines, not
necessarily near population centres. Yet land-
mine contamination still had socioeconomic
and security impacts on communities through-
out the country.

ORIGIN OF MINE ACTION AND
INTERNATIONAL SUPPORT

When the General Peace Agreement was signed
in 1992, international experience with what has
come to be called mine action was very limited
and country specific. The first internationally
sponsored mine action programme had begun
in Afghanistan in 1989, coordinated by the UN
Department of Humanitarian Affairs. It was fol-
lowed by a programme in Cambodia begun in
1992 under a peacekeeping mission. Both pro-
grammes were run by United Nations bodies and
gave rise to competing specialized units without
clear coordination. These programmes, which
preceded the APMBC, focused primarily on
opening access to allow refugees to return home
and for international humanitarian assistance;
there was no global or national long-term plan.

In Mozambique, both the Department of
Humanitarian Affairs (DHA) and the United
Nations Mission in Mozambique (UNOMOZ)
were involved. They began to train and deploy
deminers in 1993, hoping to adapt the Cambo-
dia model. (In Cambodia, UNDP established
a project to provide an organizational structure
for hiring previously trained deminers.) After an
arms company won a tender for road clearance,
DHA and UMOMOZ found themselves in the
middle of a complex dispute with donors and
international non-governmental organizations
(NGOs). The process continued unresolved for
many months, and UNDP was eventually asked
to finalize a transparent contracting process.
The entire process took nearly two years, mak-
ing the United Nations appear slow and bureau-
cratic, and reinforcing the preference of some key
donors to support bilateral initiatives.

SECTION 1. COUNTRY BACKGROUND



The three demining operators that were to dom-

inate the demining in Mozambique were in place

by 1994. They were:

Norwegian Peoples’ Aid (NPA) mine action
programme, established in Tete, where the
organization already was operating a rural
development programme that was soon

expanded to the other central provinces of
Sofala and Manica

HALO Trust, established in Zambezia to
support the work of NGOs from the United
Kingdom, which soon extended its activi-
ties to the three northern provinces of Cabo
Delgado, Nampula and Niassa

The Accelerated Demining Programme
(ADP), established as a UNDP project to
employ the deminers who had been trained
during the peacekeeping phase, working in
the three southern provinces of Maputo,
Gaza and Inhambane. ADP was the largest

of the three organizations for many years.

SECTION 1. COUNTRY BACKGROUND

Map showing
contamination
produced by the men
living in Semacusa,
Sofala Province,

in a focus group
discussion during

a community visit.
Photo: UNDP/
Rebecca Roberts.

NATIONAL MINE ACTION
PROGRAMME STAKEHOLDERS

There are a variety of mine action stakeholders

in Mozambique:

NPA, HALO Trust and ADP were all
established during the peacekeeping period
and remained the principal clearance oper-
ators over the life of the Mozambique mine
action programme.

Menschen gegen Morte (MgM; 2001-2003),
Handicap International (HI; 1998-2015)
and Apopo (2006-2015) each established

demining operations in the country.

HI and the International Committee of the
Red Cross both established orthopaedic and

rehabilitation centres in each province.

International commercial clearance compa-
nies (i.e., Bactec, Minetech, Mechem) were
active from the beginning of the programme
and eventually stimulated the development
of 30 local clearance companies.



Ronco trained Army demining teams and
established a civilian quick reaction demining
force that conducted clearance when it was
not deployed elsewhere by the United States
Department of State.

The Mozambique armed forces began
conducting demining in support of infra-
structure projects in the first years of the
new millennium.

The initial national mine action authority,
Comissao Nacional de Desminagem (CND),
was established in 1995, but remained under-
staffed and ineffective in the absence of
donor agreement that it should play a signif-
icant role.

The Instituto Nacional de Desminagem
(IND) succeeded CND in 1999, as stake-
holders began to recognize the need for long-
term government involvement and became
concerned with the de facto division of the
country into three autonomous areas of oper-
ation under the main NGOs. IND received
more support from donors than had CND,
channelled mostly through UNDP.

= UNDP was the main channel for support to

ADP, as the ‘national mine action capacity’,
and for donor coordination in support of the
overall mine action programme.

UNICEF and HI were actively involved in

mine risk education.

Multiple donors supported mine action, often
but not always through UNDP, including
Adopt-a-Minefield, Australia, Austria,
Belgium, Canada, Denmark, European
Union, Finland, France, Germany, Ireland,
Italy, Japan, Netherlands, New Zealand,
Norway, Sweden, Switzerland, United
Kingdom and United States.

National ministries with projects requiring
demining support were potential stakehold-
ers, but the main entities (transport and util-
ity authorities) made their own arrangements

without IND.

Provincial and local authorities worked closely
with the operators in their area and over time
became more involved with IND in the devel-
opment of strategy, priorities and annual plans.

SECTION 1. COUNTRY BACKGROUND



Section 2

PHASES OF DEVELOPMENT
OF NATIONAL MINE ACTION
MANAGEMENT CAPACITY

National mine action management capacity has
developed in five main phases, as summarized
below; more detail is available in Annex 4.

THE ORIGINS OF MINE ACTION IN
MOZAMBIQUE: 1992-1994

Following the General Peace Agreement, UNO-
MOZ was established to oversee the initial tran-
sition. Among its responsibilities was ensuring
mine clearance for safe access of peacekeepers,
returning refugees and humanitarian assistance.
The mission began to train Mozambican demin-
ers and contract for road clearance/verification
and for an emergency survey of the mine problem.
The road clearance contract took nearly two years
to get in place, leaving the impression that the
United Nations was slow and bureaucratic. NPA
and HALO Trust established mine action pro-
grammes in the central and northern parts of the
country, with direct support from their donors.

In order to give the trained deminers an organiza-
tional structure, UNDP established the ADP as a
project, much as it had recently done in Cambo-
dia, and ADP took responsibility for clearance in
the south. Each of the three organizations had its
own operational management structure (for the
Mozambican deminers in the south this was pro-
vided initially by UNOMOZ) and conducted its
work in isolation; there was no effort to create an
overall national programme. UNDP did not pro-
vide any advisers or capacity development support
during this period. At the end of the period, there
were three autonomous mine action programmes,
each operating in one third of the country. There
was no national authority or perspective on how to
manage a national programme.

FIRST EFFORTS TO ESTABLISH A
NATIONAL PROGRAMME: 1995-1999

In mid-1995, CND was created as a temporary
body with responsibility for managing the over-
all mine clearance programme in the country. It
was profoundly understaffed, with fewer than 10
staff members, and they were paid for the first
time in 1997. None of the demining actors and
tew donors thought there was much need for a
national authority. Starting in 1997, UNDP pro-
vided CND with up to five technical advisers
while continuing to channel resources and pro-
vide technical advisers to ADP.

Most of CND’s staff were military personnel
from Australia and New Zealand on six-month
rotations. As the period progressed, and the mine
problem received more attention after Mozam-
bique signed the APMBC, some donors became
more concerned about the need for a national
management authority and the weakness of
CND relative to the three autonomously funded
and managed mine action programmes. Given
the lack of national data about the problem, there
was also discussion about the need for a landmine
impact survey (LIS). UNDP became accepted in

the role of general donor coordinator.

BEGINNING OF DEVELOPMENT OF THE
NATIONAL AUTHORITY: 1999-2005

In mid-1999 the Government converted CND
into the IND, establishing it as a formally estab-
lished autonomous body to manage the mine
action programme in the country. With a new
national director in charge, IND took over the
staff of CND and added more. In 2000, UNDP
began the first of several capacity development
projects. Through this project UNDP provided

SECTION 2. PHASES OF DEVELOPMENT OF NATIONAL MINE ACTION MANAGEMENT CAPACITY
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as many as five advisers simultaneously, cover-
ing operations, planning, database, finance and
administration, as well as a chief technical adviser
(CTA) from 2001 to 2005. The staff complement
was then gradually reduced, until only the CTA
remained as of 2008.

The Mozambique Landmine Impact Survey
report, delivered in 2001, was subject to con-
siderable criticism from those who had gained
experience with other such surveys. Yet its results
became the basis for preparation of national mine
action standards (in English) and the first National
Mine Action Plan, covering 2002 to 2006, under
the leadership of the UNDP advisers. The plan
targeted demining of all high- and medium-im-
pact communities by 2006. In 2002 national mine
action standards were adopted (in English). Qual-
ity assurance (QA) processes were established and
teams deployed to the three regional offices of
IND; unfortunately the QA team members had
little experience as deminers. The three main oper-
ators continued to guard their autonomy.

Based in part on the announced target of having
only low-impact contamination left after 2006,
many donors announced that they would phase
out of mine action in Mozambique. Both NPA
and HALO Trust announced that they were
nearing conclusion and would leave around the
end of 2006. HALO Trust conducted a detailed
survey to ensure that it had resolved all known or
suspected mine fields in the four provinces where
it worked (2004-2007). NPA conducted an assess-
ment of all the tasks it had concluded and iden-
tified those that remained in its area. The IND
database continued to be a weak point throughout
this period, even though its staft received signif-

icant support and training in producing it. The
reduction in suspected hazardous areas over the
2002-2006 period is shown in Table 1.

Donors were not convinced that IND was play-
ing its expected role, nor that the Government
thought that mine action was important, as evi-
denced by the lack of reference to it in the first
Poverty Reduction Plan (PARPA I, 2001-2005).

Beginning in late 2003, the demining pro-
gramme was hit by a corruption scandal involv-
ing IND, NPA and UNDP staft. ADP collapsed
in early 2005. With the credibility of key actors
damaged, funding dried up. In order to keep
national staff who otherwise would have received
low government salaries, UNDP had recruited
key individuals as national project staft (working
on the database and QA, in particular), and soon
found itself topping up the salary of most IND
staff. When the main UNDP project supporting
IND ended, many staff who had been contracted
as project staff (and others) simply left, taking
their expertise with them. The impact was hard-
est on the database unit, which had always been
weak, and operations/QA.

Many of the elements expected to be strength-
ened through capacity development had been
created, but they remained weak and had limited
national ownership as the period ended in crisis.

CRISIS AND DEVELOPMENT OF
NATIONAL OWNERSHIP: 2005-2008

This period began with a financial crisis for IND,
the imminent departure of all major demining

Table 1. Reduction in suspected hazardous areas, 2002-2006

Suspected Suspected Suspected
hazardous areas hazardous areas hazardous areas Percent
Impact identified in LIS demined/cancelled remaining, end 2006 remaining
High 56 50 6 10
Medium 341 241 100 30
Low 977 780 197 20
Total 1,374 1,071 303 28

SECTION 2.
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operators, the end of UNDP resident interna-
tional technical assistance, and the loss of many
staff, including some of the best trained. Demin-
ing resources fell by half during 2005/2006, and
most of the remainder (from HALQO Trust) was
being terminated (Table 2). Mozambique’s ini-
tial Article 5 deadline was approaching and the

country had little chance of meeting it.?

On the basis of accumulated experience, a core
group within IND was able to improve coopera-
tion with operators and develop national owner-
ship of the process. Although initially suspicious

of the HALO Trust ‘mine impact free district’

survey in the north (begun in 2004 and completed
in mid-2007), IND came to recognize it as a good
way forward. In mid-2006 it asked the HALO
Trust to conduct a baseline assessment in the rest
of the country. The results provided the best pic-
ture of the overall landmine situation and served as
the basis for development of the Article 5 exten-
sion request (2008) and the second National Mine
Action Plan (2008-2012, later extended to 2014).

Unfortunately, the baseline assessment results
simply became the new database, and all previous
data were set aside. From a development perspec-
tive, UNDP should have focused attention on the

importance of the complete dataset covering two
decades of mine action. Considerable effort will
be required to reconstruct it.

The new plan established the district-by-district
approach as the basis for priority setting and allo-
cation of tasks. IND developed land release stan-
dards during this period to reduce the tendency
of some operators to clear areas lacking con-
firmed suspicion. Most of the operators did not
accept this. QA capacity continued to develop
with increased training and attention to handover
of concluded tasks.

Mine action was explicitly recognized as one of
eight crosscutting issues in the second Poverty
Reduction Plan (PARPA 1I, 2006-2010). Nor-
way was one of the most active donors during
this period, cooperating with IND (with which it
had signed a multi-year memorandum of under-
standing) as well as UNDP and the operators to
develop an effective strategy.

This development of national ownership and
management capacity occurred at the time when
there was the least presence of international
advisers. It was built on the foundations devel-
oped during the previous years, but without the

Table 2. Operational resources, 2002-2006

Humanitarian CIEC Year of
operator Deminers Machines Dogs Rats withdrawal
MgM 44 2 6 0 2003

ADP 233 2 12 0 2005
Ronco 53 1 8 0 2006

NPA 220 2 12 0 2006

HALO Trust 455 9 0 0 Planned for 20074
HI 28 1 4 0

Apopo 8 0 0 12

3 Article 5 of the APMBC requires each State party to survey and clear all known mined areas within 10 years of the
entry into force of the convention. If a country is unable to meet this deadline, it must request an ‘Article 5 extension’

for additional time to meet its obligations.

4 HALO Trust finished its work in northern Mozambique in 2007 and then began clearing mines in the southern and
central regions. It completed its work in the country in 2015, after clearing the last known minefield. www.halotrust.org
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presence of the international advisers or many
trained counterparts.

CONSOLIDATION OF NATIONAL
OWNERSHIP AND MANAGEMENT OF
APMBC COMPLETION: 2008-2015

Donors began to support IND again in 2008 and
to channel more of their funds through UNDP
by 2011. This reflected donor confidence in the
National Mine Action Strategy (2008-2012),
based on the same analysis that went into the
Article 5 extension request. Both of these were
developed with leadership by IND and broad
stakeholder consultation. The mine action pro-
gramme became focused on a realistic target of
concluding the elimination of all known mine-
fields in the foreseeable future. The importance
of mine action was again reflected in the third
poverty reduction plan (PARP, 2011-2015) and
the government Five Year Plan (2010-2014).

Following adoption of the Mine Action Strat-
egy by the Council of Ministers in 2008, the level
of government funding to IND and operations
increased significantly (Table 3). Operators and
donors began to cooperate in quarterly meetings
to review progress and allocate additional funds
according to need and resources. Even donors
not channeling funds through UNDP attended,
announced their funding and followed the priori-
ties identified by IND. IND developed a residual
response transition plan, which called for trained

units of the national police to deal with the
remaining ERW. It also called for the database to
be turned over to a national entity that would make
available information on environmental and other
spatial hazards to support future development.
Throughout this period, IND exercised leadership
of the process in conjunction with the operator
and other partners. The database remained a weak

point, and QA was still developing.

Landmine contamination is about to become a
thing of the past in Mozambique. The baseline
assessment identified approximately 15 sq km
of confirmed hazardous area to be demined. The
district-by-district process of ensuring that com-
munities and local authorities are convinced that
all suspected areas have been demined resulted in
verification of an additional 40 sq km, without
requirement for full clearance, resulting in a total
of 55 sq km demined since 2008. IND records
indicate that there are 16 suspended tasks and 16
confirmed hazardous areas with total estimated
area of 16,700 square metres that are continually
under water and provide no current hazard to
human activities.” These areas were mined during
the conflict, in periods of extreme drought. Plans
call for them to be demined when they become
accessible again, as is the case in two areas in
Sofala province that were being demined in mid-
2015. Mozambique plans to declare itself free of
all known minefields in 2015, since these inacces-
sible areas present no current hazard.

Table 3. Programme financing, millions of US dollars

1999-2006
Year 1999 2000 2001 2002 2003 2004 2005 2006
Government 0.2 0.2 0.3 59 1.3 7.6 2.1 1.3
Donors 12 17 15.1 16.9 18.1 14.4 15.0 6.2
2007-2014
Year 2007 2008 2009 2010 2011 2012 2013 2014
Government 1.3 1.56 1.17 1.42 2.3 2.2 2.2 2.2
Donors 25 4.3 5.9 8.1 12.4 10.1 17.1 13.2

Source: IND annual reports

5 IND (2015), Resultados PNAM (2008-2014).
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Section 3

IMPACT OF LANDMINE CONTAMINATION
AT COMMUNITY LEVEL

Over 70 percent of the 25 million people in
Mozambique live in rural areas.® The villages
visited for this study, in May and June 2015, relied
mainly on subsistence farming; most produced
small amounts of excess produce for sale (see
community profiles in Annex 5). Many of the
villagers kept animals for their own use while
a few bred and sold them for profit. Charcoal
production was also an important income-
generating activity, particularly for people living
by the side of the road who were able to benefit
from passing trade.

The villagers’ homes were scattered, and there
were generally a few shops, a market and some-
times a school and one or more churches located
in a central area. Most villages also had a grind-
ing mill, which in some cases had been provided
by the Government in recent years. The women
in particular reported that the mills saved a lot
of labour, although they still had to remove the
grain husks by hand. The ground in the centre of
the villages was cleared to bare earth; none had
been surfaced with asphalt. Beyond the village
centres, the undergrowth was thick and high,
which hid the private houses and disguised the

extent of the villages.

Homes were typically constructed of wood, mud
and thatch, although wealthier villagers used
baked or unbaked bricks and had zinc roofs.
Water was taken from wells, often equipped with
hand pumps, or rivers. Some villages were located
on main asphalt roads but access to most villages
was via dirt tracks. The shops sold food, clothes
and household goods. Villages along main roads
sold their produce, including charcoal, to pass-

ersby. Apart from the main roads there was very
little infrastructure.

Semacuesa, in Sofala province, was located on the
train line next to a station, and some settlements
had grown up along the route of power lines
extending between Mozambique, South Africa
and Zimbabwe. However, the villages were not
connected to electricity. Some villages had one
or two solar panels and a couple had mobile tele-
phone masts. These had been erected in the past
tew years by private companies, giving the people
very good telephone reception. Wealthier resi-
dents had vehicles, motorcycles or bicycles, but
most people travelled on foot. Local traders also
brought and collected produce by vehicle.

Among themselves, the villagers identified differ-
ent standards of living, usually dividing the popu-
lation into two or three groups. The descriptions
of the different groups were consistent among
the villages included in this study. Over half of
the population in Mozambique lives below the
poverty line, according to UNDP, and the inhab-
itants essentially differentiated between different
levels of poverty, rather than suggesting that peo-
ple were well off.” Formal employment among
the rural communities was rare. The wealthier
groups had better homes and furniture, were bet-
ter dressed and ate better than the poor groups.
They were more likely to be able to buy goods
that were manufactured rather than made in the
village or by themselves. They had land and ani-

mals, including cows.

The poorer groups were unlikely to know each
morning what they would eat that day, and they

6  UNDP in Mozambique, www.mz.undp.org/content/mozambique/en/home/countryinfo/, accessed 18 June 2015.

7 UNDP in Mozambique, ibid.
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relied on subsistence farming and charcoal pro-
duction to meet all their needs. The wealthier
were able to increase their agricultural produc-
tion by investing in equipment and land. Their
children attended school and were likely to
complete their education whereas children from
poorer families rarely completed their education
because their labour was needed to contribute to
household survival. Often poorer families could
not afford to clothe their children or purchase
the books needed for school. Wealth affected
marriage prospects; men who were unable to
offer a dowry were unable to marry.

The inhabitants of all the villages studied
reported similar impacts from landmine con-
tamination and clearance. Communities reported
the main impacts of the clearance as freedom
from fear, being able to move freely and to access
resources freely. Often the local population knew
which areas were mined, either because they had
been informed by the armed forces who had laid
the mines or because they were able to work it
out for themselves after a number of incidents.
Sometimes villagers’ suspicions about contam-
ination proved unfounded once an area had
been checked. However, the belief that an area
is mined has the same impact as if it actually is
mined because it creates fear among the people
and prevents access to that area.

With the exception of Nhamudimo in Manica
province, all communities reported that the fear
caused by the landmine contamination had a
significant impact on their daily lives. They
constantly worried that they or their family
members, friends or animals would step on land-
mines. Some women reported that they would
congratulate their children when they returned
home safely. The fear was not based on large
numbers of recent victims; in fact, none of the
places visited had many incidents following the
war. Some villages reported one or two human
victims during the war and the loss of some ani-
mals. Once the contaminated areas were known,
people were able to avoid them. But fear caused
by uncertainty about contamination restricted
people from accessing resources such as food,

water and shelter, so they worried about their
immediate survival.

In Mutocoma, the inhabitants reported that
during the war the armed forces laid mines each
night to restrict enemy movements, and removed
them in the morning so that people could resume
daily activities. Living with the threat of land-
mines and the constant uncertainty about their
locations goes some way to explaining the con-
tinuation of the fear long after the war ended,
despite the fact that the locations of the remain-
ing contaminated areas were known.

Residents of Nhamudimo stated that the pres-
ence of a contaminated area near their village
was not a cause for concern. The stark contrast
in their attitudes from those living elsewhere
is perhaps because the contamination had not
affected their daily lives, unlike all the other vil-
lages visited. Although access to some land for
grazing and collecting firewood was restricted,
there were alternatives. In other villages, lim-
ited access to resources had significant impacts
on people’s ability to engage in normal daily
activities. For example, many reported that the
landmine contamination prevented them from
washing and cooking their food properly because
they could not collect firewood or water. As a
result, people became ill and some even died
from diarrhoea. Sometimes it was not possible
to cook enough food so people went to bed hun-
gry. The lack of building materials meant that
houses could not be constructed properly. As a
result they leaked, so people were cold and wet
or had to sleep outside or squashed together in a

small building.

The landmine contamination restricted people’s
abilities to farm, often reducing them to culti-
vating smaller areas. This was less efficient and
prevented them from growing sufficient food.
Consequently people were hungry and were
forced to forage for food, which led to diarrhoea
and other sicknesses, and one reported death.
Limited access to farmland hampered their abil-
ity to grow enough food so there was no surplus
to sell. This meant that families had no money
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to buy things they were unable to produce them-
selves such as clothes. As a result, the women
in Mutocoma reported that they worked in the
fields naked. Children also missed out on their
education due to lack of money.

The neighbouring villages of Maconha and
Josina Machel reported additional problems with
monkeys and baboons, which steal food from
cultivated land. The inhabitants were forced to
farm smaller patches of safe land in areas that
were contaminated. The monkeys and baboons
deduced that the humans would only chase them
tor a short distance when they stole food, so they
would loiter nearby observing the farming and
make brief forays into the cultivated land, steal-
ing food in full view of the farmers. The villagers
reported that to protect their produce they had to
be on their land and prepared to chase away the
monkeys and baboons at all times. This work was
tiring and time consuming.

In general, the inability to access resources and
to walk around freely was time consuming for
everyone. Children who attended school had to
walk around the contaminated area, which took
them longer. Tasks that children might carry
out had to be done by adults to prevent children

from entering unsafe areas. Women in particu-
lar reported that the restricted movement added
to their burden, as it took longer to collect water
and firewood.

Populations reported feeling isolated, as restric-
tions on their travel prevented them from trading
their goods and purchasing supplies. Similarly
they found that traders were less likely to come
to them, as vehicles loaded with goods could not
enter the village and people were unwilling to
visit on foot. In Mabenga in Maputo province
and Semacuesa in Sofala province, the areas next
to the roads were mined. As a result communi-
ties were living in areas set back from the road,
preventing them from selling produce to pass-
ersby. In Maconha, which was more remote than
the other places visited and accessible only by a
single dirt track, the people complained that the
contamination reduced their income-generating
opportunities because they were unable to travel
on foot to seek daily wage labour.

Ovverall, the lack of freedom of movement increased
the uncertainty of daily life by restricting access to
resources. In turn, this exacerbated the fear cre-
ated by the contamination because people did not
know how they were going to survive.
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Section 4

KEY EVALUATION QUESTIONS

AND RESULTS

QUESTION 1. RELEVANCE OF UNDP
SUPPORT IN MINE ACTION

To what extent was UNDP support to mine
action relevant to the needs of countries sup-
ported? Did support vary among countries and
over time to reflect different national contexts?
Have programmes been implemented on a scale
that allowed for the expected impact? Is the
scope and extent of UNDP global engagement
in mine action consistent with its mandate and
linked to other support efforts?

® Was UNDP support in mine action
relevant to country needs and consistent
with UNDP’s poverty reduction mandate?
Did UNDP respond to changing needs for

support as national contexts changed?

UNDP support to mine action in Mozambique
has generally responded to the country’s changing
needs, although often in a reactive and person-
alized manner and without a long-term strategy.
UNDP support has taken three major forms:
(a) provision of technical advisers and resource
mobilization for ADP; (b) provision of technical
advisers and resource mobilization for IND; and
(c) donor coordination, resource mobilization and
assistance in raising the international profile of the

country in the context of APMBC fulfilment.

Support to ADP: UNDP established the ADP
project in 1994, following the model established
a year earlier in Cambodia, but without any
long-term strategy. ADP was seen as a success-
ful experience for most of its existence, but the
difficulty in converting it to a sustainable, inde-
pendent legal entity was of growing concern.
ADP competed to some extent with CND and
then IND to be the ‘national mine action entity,’
which complicated the establishment of a credi-
ble national authority and national programme.
With the establishment of IND, UNDP contin-
ued to provide advisers to ADP, while mobilizing
resources for both of them. UNDP’s initial sup-
port was responsive to international and national
needs. However, it did not respond effectively
to the changing circumstances by developing a
national programme and was unprepared for the

precipitous collapse of ADP in 2005.

Support to IND: UNDP provided five long-term
advisers during the period 2001-2005, covering
the key aspects of mine action (Table 4). The oper-
ations adviser was removed in 2007, leaving only
the CTA position. The advisers supported key
IND departments and assisted with preparation of
the National Mine Action Standards (NMAS; in
English) and the National Mine Action Strategy,
based on the LIS. The advisers also aided develop-

Table 4. National directors and UNDP technical advisers, 1995-2015

IND national directors UNDP chief technical advisers

1995-1999 (CND) Osorio Severiano 1995-1999 (CND) (unknown)

1999-2003 Artur Verissimo 2000-2001 Pieter de Villiers

2003-2006 Gamiliel Munguambe 2001-2004 Olaf Juergensen

2006-2012 Julio Braga 2005-2008 Lutful Kabir

2012-2015 Alfredo Augusto 2008-2010 Hanoch Barlevi
2011-2015 Hans Risser
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ment of the operations, information and adminis-
tration sections. This responded to the perceived
requirements of IND at that time and supported
important steps in development of IND opera-
tional and strategic planning capacities. Informa-
tion management remained weak. The financial
and administrative procedures supported were
those of the United Nations rather than of the
national Government. Over the following years,
strategic planning/coordination and operations/
QA were often the focus of targeted or general
support by UNDP and other partners, such as
the Geneva International Centre for Humanitar-
ian Demining (GICHD), Survey Action Centre
(SAC) and NPA. This contributed to continuing
improvement as observed by IND staft and other
stakeholders.®

Since 2008, UNDP has provided two long-term
CTAs (with gaps) who have generally sought
to support IND and the national director. They
have often served as facilitators/mediators to
ensure effective communication and partici-
pation by IND and international stakeholders,
particularly operators. The effectiveness of these
two and previous CTAs has reportedly varied
considerably, apparently due in large part to dif-
ferences in personal (rather than technical) skills
and the relationship between the CTA and the

national director.’

Support to donor coordination and raising
the international profile of Mozambique mine
action: Since the mid-1990s, UNDP has sup-
ported Mozambique in its mine action efforts
on both national and international levels. It has
been seen by donors and stakeholders as the lead
international partner of the national Govern-
ment. Support to ADP in the 1990s led some to
view UNDP as preferring that operator, but since

the three operators competed more in rhetoric
than in territory, this did not cause any signifi-
cant problems. UNDP supported the new IND
in organizing the first meeting of States Parties
(1999) and the third APMBC review conference
(2014). Over the past five years, it has managed
donor contributions to all operators, allocated
based on IND-led stakeholder planning. This
accountability mechanism is preferred by the
current IND director over direct management
of the funds, which brings the risk of corruption.
UNDP continues to support the current transi-
tion process to ensure maintenance of the legacy
and relevant institutional capacities to deal with
future residual contamination.

= To what extent did UNDP partner with
other actors to provide this support? Did
UNDP link mine action support to other
country support mechanisms (e.g., anti-
poverty, post-crisis recovery, disarmament,
demobilization and reintegration, cash for
work, community development, etc.)

UNDP has had sustained partnerships with sev-
eral organizations in support of mine action and
has facilitated the cooperation of these partners
with the Mozambique national authority. During
the first decade of support to ADP and IND,
UNOPS served as executing partner. The longest
term partner has been GICHD. It has provided
support in development of information manage-
ment (particularly of the Information Manage-
ment System for Mine Action [IMSMA] since
2001), national standards and other operational
areas, and most recently planning for residual
response. SAC provided support for develop-
ment of the land release policy and information
management. The Gender and Mine Action Pro-
gramme (GMAP) provided support for integrat-

8  These same areas received attention throughout the international mine action community during this period. Attention
was focused on development of national strategic plans, standards, standard operating procedures, etc. at the UNDP/
Cranfield Senior Managers Training Course. Attention was also given to issuance in 2001 of the first edition of the
International Mine Action Standards, and spreading use since 1999 of the GICHD-supported Information Manage-

ment System for Mine Action.

9  The term Chief Technical Advisor may be somewhat misleading, since after the CTA from 2000-2001, none of the
four successor CTAs brought significant mine action technical knowledge.
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ing gender into mine action. NPA is currently
providing support in information management.

UNDP does not appear to have linked mine
action to other UNDP programming to date.
The current UNDP country director indicated
that completion of the landmine effort, which
coincides with development of the new United
Nations Development Assistance Framework,
is a good opportunity for multi-agency pro-
gramming of decentralized activities within the
national territory. These could be developed
through joint programming, for example by
the Food and Agriculture Organization of the
United Nations and the World Food Programme,
together with UNDP.

= Did UNDP promote gender equity and
South-South cooperation in its mine action
support?

Mozambique has its own laws and long-stand-
ing government polices promoting gender
equity. UNDP has not provided regular atten-
tion to this issue in mine action, although it
requested and facilitated the GMAP assessment
in 2011 and follow-up missions in 2014. All
major operators in Mozambique have female
deminers, which is relatively unusual compared
to other countries. Gender-disaggregated data
are collected in surveys and reported when
available in victim statistics.™

UNDP supports South-South cooperation and
has sponsored exchange visits with other pro-
grammes since the Mine Action Exchange in the
first years of the new millennium. IND has estab-
lished ongoing relationships with other national
programmes (with Cambodia in particular), facil-
itated in part with support from UNDP.

=  What steps have been taken by country
offices to ensure that mine action pro-
gramming results can be reported through

the UNDP Strategic Plan 2014-2017?
What changes in mine action program-
ming approach and content are required
by UNDP to ensure that mine action pro-
gramming is inextricably linked to the
organization’s mission/vision?

Support to mine action is an important part
of the UNDP-Government of Mozambique
programme. The country office was concerned
that the UNDP Strategic Plan 2014-2017 did
not include the mine action outcomes that
were in previous multi-year funding frameworks.
Because mine action is referenced in government
planning and poverty reduction documents, the
country office has mapped its mine action sup-
port programme to the poverty reduction out-
comes of the Strategic Plan. It also considered
mapping them to the outcomes related to disas-
ter risk reduction, resilience and human security.
Mine action is an important concern of the Gov-
ernment, and the UNDP country office believes
it is important to provide support to it; as such,
it always would find an appropriate outcome for
reporting on mine action.

Nonetheless, the country office is concerned by
the suggestion that UNDP might no longer have
corporate involvement in this area. Mine action
is important in many countries and is supported
by several United Nations agencies and donors.
The current UNDP country director insists that
it is important for UNDP to remain engaged at
the global level.

QUESTION 2. EFFECTIVENESS OF
UNDP CAPACITY DEVELOPMENT
EFFORTS

Has UNDP been able to address the national
and local capacity development agenda in
designing and implementing mine action pro-
grammes? Were the targeted government capac-

10 Gender in mine action has been a long-standing concern of the international mine action community. The importance
of interviewing both women and men during community surveys has been recognized since the 1990s, and it is incor-

porated in the IMAS and NMAS standards on survey. The UN Guidelines on Gender and Mine Action (2005) were

widely disseminated and discussed globally.
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ities, policies, services and laws developed? To
what extent did UNDP assistance contribute?

The core technical capacities for management of
the national mine action programme — includ-
ing strategic planning, database and information
management, QA, prioritization and manage-
ment of relationships with operational stakehold-
ers — have been developed over the 20-plus years
of UNDP support. More precisely, they were the
focus of considerable support over more than
a decade beginning in 1995 (with IND since
1999). The national capacity did not develop in a
simple linear fashion.

The first Mine Action Strategic Plan (2002-
2006) was based on the first nationwide pic-
ture of the landmine situation, provided by the
Mozambique Landmine Impact Survey (MLIS).
Its deficiencies significantly discredited this first
effort at strategic planning. The second Mine
Action Strategic Plan (2008-2014) was based
on the more widely accepted data of the baseline
assessment of 2007/2008. It provided the basis
for the district-by-district approach and a more
effective government strategy, and it called for
the elimination of all known or suspected mine-

fields by 2014.

Socioeconomic prioritization was adopted in the
first National Mine Action Strategy, and was to
some extent discredited along with that strat-
egy. Beginning in 2005, it was complemented by
prioritization of low-impact communities with
development projects, and then in 2008 by the
district-by-district approach.

Database and information management had a
dedicated technical adviser for nearly 10 years,
with additional support provided by GICHD
(IMSMA), SAC and NPA. The database unit

never achieved high-quality operations or reli-

able information, and it broke down more than
once when project funding for contracting local
staff as consultants ended. The database unit still
requires support.'

The first IND QA teams were created in
2001/2002 and decentralized to the regional del-
egations by 2004. They initially did not have the
training, equipment, vehicles or budget necessary
to exercise their function, and that support was
provided under specific donor-funded project
activities. As the operations department grew —
mostly as QA — only a few staff members had
experience as deminers. This reduced their cred-
ibility with operator staff in the field. Over time,
with more training and experience, the QA team
continually improved and became a more effec-
tive control over operator activities and handover
of completed tasks to communities and districts.

The team never achieved a sufficient level of
expertise to effectively question operator actions
on clearance. But it was more effective regarding
survey and especially handover, as the IND QA
teams came to rely more heavily on the quality
of the internal QA by the operators. The QA
function would have benefited from recruitment
of experienced deminers and further training. It
also would have benefited from establishment
of a QA process that was not based simply on a
checklist of compliance with Mozambique Mine
Action Standards (MMAS) or an effort to review
details of operator work. UNDP has not provided
an operations adviser since 2007; the principal
sources of support to QA in IND since then have
been specialists from GICHD and SAC, along
with general support from the UNDP CTA.

Interactions between IND and the operators
were distant and somewhat tense during the
first 10 years of the Mozambique Mine Action
Programme. For much of the time this was due

11 No sustainable solution was found for this problem, which afflicts many mine action programmes. It might have been
better to accept potentially high rates of staff turnover on the same salary scale as applied to the rest of IND, rather than
to lose the best trained people each time UNDP salaries were interrupted. Alternatively, it may be appropriate to accept
that skilled information management support will always be required, whether by external advisers or by contracting for

support from a specialized national firm.
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to the operators’ desire to maintain their sepa-
rate regional mine action programmes largely
independent of IND management. This began
to change noticeably after the collapse of ADP,
when IND requested HALO Trust to conduct
the baseline assessment (2006/2007). It improved
significantly when IND accepted the results of
the baseline assessment as the basis for further
planning; included the operators in preparation
of the Article 5 extension request (2008); began
to allocate provinces and districts to the remain-
ing operators; and was accepted by donors as
having authority over the distribution of external
funds for operations.

The collapse of ADP and the corruption
scandals epitomized by (but not limited to)
Adopt-a-Minefield damaged the credibility
of Mozambique mine action. This particularly
affected IND, but also to some extent UNDP
and the operators, particularly NPA. Fund-
ing ran out for many of the positions financed
through UNDP, and IND suffered a sudden
loss of trained personnel in all areas, especially
the database unit and QA. Donor contributions
for mine action plummeted from $15 million
in 2005 to $2.5 million in 2007. In mid-2008,
almost no ambassadors attended IND’s annual
meeting to report to donors.

UNDP worked closely with IND to try to
reestablish credibility, including by agreeing on
improved means to channel funds and ensure
accountability. Out of this eventually came a
multi-stakeholder planning process, chaired by
the IND director and the UNDP country direc-
tor, in which all donors began to present their
mine action contributions — whether or not
they were made through UNDP. Funds were
allocated transparently through UNDP to all
of the operators; allocation of some funds that
did not go through UNDP was announced, and
some allocations were made conditional on IND
endorsement. This improved donor coordination
supported by UNDP, together with the increased
government ownership reflected in the planning
and QA processes, resulted in increased credibil-
ity and funding for the mine action programme.

It began to recover in 2008 and has maintained
an annual level above $10 million since 2011.

= Has the Government institutionalized the
programmes, policies, services and laws
developed to conduct mine action? Does
this include specific attention to reduce
socioeconomic inequality?

During the inception phase of this evaluation,
the following elements were identified as import-
ant to the institutionalization of mine action:

®  Signature of the APMBC and approval of

implementing legislation

®  Institutionalization of the National Mine
Action Authority and its inclusion in the
national budget

= MMAS, in national language
= National Mine Action Strategy

®  Prioritization policy, based on socioeconomic
impact

®  Mine victim assistance policy or policy on
assistance to persons with disabilities.

The relationship of these indicators to institu-
tionalization and national ownership are more
nuanced than at first thought, for a number of
reasons discussed below.

Mozambique was one of the first countries to
sign the APMBC (in December 1997), which
entered into effect in March 1999. The country
is also signatory to the Convention on Cluster
Munitions and the Convention on the Rights
of Persons with Disabilities. The attachment of
IND to the Ministry of Foreign Affairs reflects
strong government support for the international
commitment to these conventions. Mozambique
has not adopted specific implementing legisla-
tion for the APMBC, since under the country’s
Portuguese-influenced legal system interna-
tional treaties automatically become national law.
While this means that implementing legislation
is not necessary for application of the treaty, some
argue that it would be better to have such legis-
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lation rather than rely on interpretation of laws
approved for other purposes.

When CND was transformed into IND by deci-
sion of the Council of Ministers in June 1999,
the national authority was transformed from a
temporary commission into a statutory institute
with legal and financial autonomy, listed in the
detail of the national budget. Expenditures were
recorded in the Government’s annual expendi-
ture reports no later than 2002, and IND has
been separately listed in the investment budget
since 2009. According to IND annual reports, the
Government’s annual contribution to IND and
mine action in general was equivalent to an aver-
age of $1.4 million over the 2008-2010 period.
It rose to an average of $2.2 million equivalent a

year in 2011-2014.

The first Mozambique mine action standards
were developed in 2001/2002, largely by the
operations adviser, in English. While they were
a useful tool to develop the mine action frame-
work, they did not represent an advance in
national ownership or capacity. They did serve as
a starting point for translation (2004) and revi-
sion. The MMAS were revised in 2007/2008,
from Portuguese text, by which point they were
more fully nationally owned. In 2012 they were
updated with support from UNDP and GICHD
to incorporate revisions to International Mine
Action Standards (IMAS) regarding land release

and other topics.

Mozambique adopted its first Mine Action
Strategy (2002-2006) based on the MLIS. Its
development relied heavily on the international
advisers (for planning and the CTA) present
at the time, but it reflected an effort by IND
to define a national strategy and manage the
programme as a whole. Regrettably the defi-
ciencies of the MLIS undermined the strategy,
setting back national ownership. The second
Mine Action Strategy (2008-2014) was based on
the baseline assessment, which had greater cred-
ibility and buy-in from the operators. This sec-
ond strategy and its district-by-district approach,
under assignment from IND, affirmed IND’s

ownership and its overall management of the
national mine action programme.

Under the leadership of the Ministry of Women
and Coordination of Social Action (MMCAYS),
the National Disability Plan 2012-2019 includes
a section on assistance to mine/ERW victims.
A National Action Plan for Victim Assistance
was drafted in 2013-2014, informed by the
UNDP-supported survey of mine victims in
two provinces carried out by HI and Ravim (the
national association of mine victims), but it has
not yet been approved. IND and UNDP have
had limited involvement in this process, since it
is under the responsibility of MMCAS together
with the Ministry of Health.

=  Has UNDP mine action support contrib-
uted to development of policies or pro-
grammes to support mine survivors and
their families by the Ministry of Health,
Ministry of Labour or other ministry?

Mine victim assistance is under the responsibil-
ity of the MMCAS and the Ministry of Health,
which address mine victims within the broader
framework of persons with physical disabilities.
UNDP has not engaged consistently on the issue
of mine victim assistance, nor has IND. There
have been efforts to develop a mine victim assis-
tance strategy over the years, but they have not
produced concrete results. UNDP supported the
victim assistance operators HI and Ravim with
funding to conduct a 2012 survey of mine vic-
tims and their needs in two provinces. This was
intended as a contribution to stakeholder dis-
cussions led by MMCAS to develop a national
action plan for mine victims, incorporated within
the general National Disability Plan. The results
of the survey were taken into consideration in the
drafting of the plan. It was ready for submission
to the Council of Ministers in mid-2014, but
approval has been delayed by the change in gov-
ernment. Expectations are for the action plan to
be submitted to the Council of Ministers in the
third quarter of 2015.

= To what extent is socioeconomic impact
accepted as a major criterion for priority
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setting and assessing the results of mine
action? Is the landmine problem under-
stood in terms of socioeconomic impact?

Socioeconomic impact became an explicit cri-
terion for priority setting following the MLIS
(1999-2001). The MLIS provided the first
national overview of the landmine problem, and
its socioeconomic rankings provided the basis
for the First National Mine Action Strategy
(2002-2006), which prioritized the resolution of
all communities with high and medium impact
by 2006. Unfortunately, the deficiencies of the
Mozambique LIS significantly discredited that
strategy and with it the use of socioeconomic
criteria for priority setting. Nonetheless, it seems
that 90 percent of high-impact locations and
70 percent of medium-impact locations were in
fact resolved by 2006. This left relatively wide-
spread low-impact problems, which became the
focus of attention over the next decade.

In 2005, UNDP supported IND in discussions
with government entities responsible for invest-
ment programmes that might benefit from mine
action support. They tried to identify planned
sector projects to be carried out in mine-affected
communities. Any blockage of a development
project (whether in high-, medium- or low-impact
communities) would include the community in
the list of priorities derived from the high- and
medium-impact communities. This effort to inte-
grate mine action and development was then
reflected in the Government’s Second Poverty
Reduction Plan (PARPA 1I, 2006-2009) which

included mine action as a cross-cutting issue.

In the context of the widespread low-impact
problem, priority-setting shifted to a district-by-
district approach in 2008. In this approach,
all known minefields should be identified and
resolved in each district prior to moving to
another district. This permitted more efficient
operator planning of logistics with lower costs
and less downtime. It also meant that when the
operator concluded handover with the commu-
nity and district authorities, communities would
have their landmine problem fully resolved, rather

than only partly resolved, with other known con-
tamination remaining for later action.

The district-by-district approach is appropri-
ate for the long process of dealing with a dis-
bursed lower level of threat and was an important
innovation of the Mozambique mine action
programme. This was based in part on the
successful results of the HALO Trust mine-
impact-free district survey of 2004-2006. While
some argue that this would have been the best
approach from the very beginning of the mine
action programme, this evaluation concurs with
the more nuanced view that the district-by-
district approach developed at an appropriate
time, when higher impact sites had been resolved
and the major threat foci had been eliminated.
In this new context, efficient use of resources
becomes more important than elimination of
individual low-impact situations. This develop-
ment of prioritization models beyond the LIS
socioeconomic impact is a positive reflection of
response to national circumstances and an exam-
ple of increasing national ownership.

QUESTION 3. IMPACT OF MINE ACTION
AT THE COMMUNITY LEVEL

Have the lives and livelihoods of affected com-
munities and citizens (women and men, girls
and boys) improved as a result of demining
and land release? What were the supporting
or impeding factors in this regard? How did
UNDP contribute?

® Did land release benefit the poorest
mine-affected members of the community?
Were there unintended impacts (positive
or negative) on communities? Has post-
clearance land use led to change (positive or
negative) in livelihoods or living conditions
of marginalized populations?

Of the communities visited for this study, all
inhabitants living in contaminated areas, male
and female, reported positive safety and socio-
economic changes following clearance, with the
exception of Nhamudimo village, where the con-
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tamination had little if any impact on daily life.
People reported that they could move around and
access resources ‘at will’and no longer needed to
worry about their children stepping on a mine.
From the villages visited, there was no evidence
of significant difference in standards of living;
the majority of the rural population is poor.
People stated that all had benefited equally
from the cleared land, although some explained
that those who were slightly wealthier had the
resources to exploit the land and opportunities
for greater economic benefit.

People living in Josina Machel reported the most
significant changes following clearance, as the
contamination had affected every aspect of daily
life. Even almost 20 years after clearance, the
inhabitants remembered the impact of the con-
tamination clearly. They said they often talked
about it among themselves and would point out
previously contaminated areas to children and
explain how it had affected their lives. It is pos-
sible that Josina Machel had been identified as a
highly impacted community, which explains why
it was cleared two decades ago, unlike other vil-
lages in the area, which were cleared around five
years ago.

In the communities visited, the inhabitants were
confident that all areas cleared were safe, although
many understood there was the possibility of
unknown residual contamination. Most com-
munities reported accessing the land as soon as
they had been told it was cleared. In Mutacoma,
Maconha and Mucombezi villages in Manica
province, inhabitants still believed that an area of
their village remained contaminated, and this was
reported to IND following the field visits. How-
ever, the communities were confident that the
areas they had been told were cleared were safe.

Communities insisted there had been no conflict
over cleared land and that people had returned to
land they had used before the war, and that those
moving to a new area had shared land equally.
Local officials confirmed that there were few
land conflicts, and that these were not related to
demined areas. This is partly because Mozam-

bique is not densely populated, so there is plenty
of land available. Areas that have experienced
land conflict are those with developed infrastruc-
ture and economic opportunities, such as in the
border region with South Africa.

The local official of Ressano Garcia said that
she regularly had to mediate land conflicts, but
this was because of the location and desirability
of particular pieces of land and was not a result
of competing claims over newly cleared land. In
Cafumpe, the administrator reported that a few
people who had been using contaminated land
were moved after clearance because the land
was reclaimed by Citrinos, a fruit juice company.
However, it appears that this issue was resolved
quickly. It was accepted that the company had
a legitimate claim to the land, and the affected
people were given suitable farmland elsewhere.

The improvements in socioeconomic conditions
occurred because people were able to resume
their normal activities and make the most of
the resources available to them. There was no
evidence among the communities studied of
organized external assistance from the Govern-
ment, the United Nations or NGOs to promote
development following clearance. People ben-
efited from the clearance because, for example,
they were able to farm larger plots of land, access
resources more easily and so use their time more
efficiently. Some were able to relocate to the
newly cleared land at the side of the road and
benefit from passing trade.

Many communities reported some improvement
to the main access roads (all of which were still
unpaved except those near a national highway).
Some communities had expanded significantly
as new people had been able to move into the
area. The constant worry about the contamina-
tion had been removed and parents could allow
their children to walk to school and to help with
daily tasks. Some villages reported that the Gov-
ernment had provided a borehole or a grinding
machine, which had helped to improve daily life,
but this assistance does not seem to have been
connected with the demining.
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The clearance has not addressed all the problems
faced by these communities; they are still poor
and work hard to survive. Some reported that
medical care is limited and only primary educa-
tion is available locally. None of the villages had
electricity, and several reported shortages of water
because the borehole did not provide enough.
The inhabitants of Nhamudimo reported being
disappointed because they had expected govern-
ment development assistance to follow the clear-
ance, but none was forthcoming.

Newcomers to Sao Damasio (Machava Km
17) on the outskirts of Maputo reported feel-
ing cheated by the people who had sold them
the land. Long-term residents were aware that
the bases of pylons carrying electricity between
South Africa and Mozambique had been mined
during the war, meaning that only small areas of
land between the pylons could be farmed. The
newcomers felt fortunate when the land was
cleared shortly after they arrived and are grate-
ful that they are able to farm the whole area.
However, the area floods annually for several
months each year and the newcomers claim they
were not told of this. The inhabitants closest to
the power lines must vacate the land during the
floods or everything will be washed away. Con-
sequently, those who are displaced struggle to
survive since they cannot farm year-round and
need to find money to live elsewhere while their

property is flooded.

Have the living conditions of mine survivors
and their families (women and men, girls and
boys) changed significantly? Does support for
mine survivors and their families extend to all
persons with disabilities?

®  How and to what extent have the lives of
mine survivors and their families improved
as a result of mine action? Would the same
results have been likely if UNDP had not

been involved?

®  In situations where UNDP has provided
direct support to mine survivors and their
families, are they better off than in situa-
tions where UNDP was not involved? Has

the direct service supported by UNDP been
replicated and expanded by others?

UNDP did not engage significantly with the
issue of mine victims or provide direct services
to them. The Government, as in other coun-
tries, viewed response to mine victims as an issue
for the Ministry of Health and the MMCAS.
IND had only the limited role of compiling data
on accidents and victims, without any national
reporting system. The national mine action strat-
egies have included a section on victim assistance,
but IND never had a unit dedicated to victim
assistance and did not include it as part of its
requirement in negotiations for UNDP support.

Mozambique signed the Convention on the
Rights of Persons with Disabilities in 2012,
and the same year the Council of Ministers
approved the National Disability Plan (2012-
2019). UNDP provided funds in 2012 for a mine
victim survey carried out by HI-Ravim as input
to the National Action Plan for Mine Victims
then being developed under the responsibility of
the MMCAS. That survey, the first attempt at
a comprehensive review of mine victims’ needs,
was carried out in the two most populous and
mine-affected provinces. Among its import-
ant conclusions were: (a) the lives and situation
of mine victims are in most regards the same
as those of other members of the communities
where they live; (b) most injuries were the result
of accidents or incidents during the conflict
(1994 or earlier); only about 20 percent of inci-
dents took place after the end of the conflict; (c)
roughly 40 percent of mine victims during the
war were soldiers; and (d) while women represent
about 20 percent of total victims (a higher pro-
portion than in most countries), they are over one
third of all civilian victims.

Communities confirmed that no support was pro-
vided for mine survivors and their families apart
from immediate medical attention. No mine sur-
vivors were found in any of the villages visited so
it was not possible to elicit their opinions or to
make a judgement about how disability affected
their socioeconomic prospects. Nonetheless, resi-
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dents of Mubobo, Mutocoma and Chinete stated
that the socioeconomic conditions of people who
survived mine accidents were consistently worse
than they had been before the accident.

QUESTION 4. SUSTAINABILITY OF MINE
ACTION AND ITS RESULTS

Were exit strategies appropriately defined and
implemented? What steps have been taken to
ensure sustainability of results? Are the capac-
ities, policies, services and laws developed with
UNDP support likely to continue without fur-
ther UNDP involvement?

= To what extent have the capacities, poli-
cies, programmes, services and laws devel-
oped to manage mine action and reduce
inequality been institutionalized, and are
they likely to continue after UNDP sup-
port ends (e.g., community impact priority
setting)?

®  Are the results of the national mine action
programme, developed with UNDP sup-
port, likely to extend to additional ben-
eficiaries even after UNDP support has
concluded?

The evaluation mission visited Mozambique
as the final few known mined areas were being
cleared, and work was expected to conclude
during the third quarter of 2015. Mozambique
plans to formally announce that it is free of all
known or suspected mined areas at the meeting
of States Parties in December 2015, and it will
be the first of the highly contaminated countries
to do so. UNDP has been a major partner of
Mozambique throughout the two-plus decades
of mine action. UNDP support changed over
time, but it did not end, and UNDP has worked
with IND and stakeholders in the development
of the current transition plan.

Sustainability in the context of mine action in
Mozambique today is different from that of most
other mine-affected countries. As of later this
year there will be no more known or suspected
mine fields in the country — the benefits of their

removal are sustainably permanent. In terms of
mine action, the relevant issues are to (a) main-
tain the legacy of information generated over
more than two decades in order to inform future
development projects; (b) establish sustainable
capacity to respond to the post-demining residual
contamination; and (c) respond to the needs of
mine victims and other people with disabilities,

the other principal legacy of the period.

Past experience with efforts to hand over mine
action functions does not provide much reason
for optimism. HALO Trust and NPA each tried
to leave capacity with local authorities as part
of their exit plans in the mid-2000s, but neither
received any institutional response. ADP was
allowed simply to collapse and disappear. The
Council of Ministers decided in 2013 that IND’s
functions should be transferred from the Minis-
try of Foreign Affairs to the Ministry of Defence,
which was selected without reviewing the options

with IND.

In the view of IND, the military would be
the appropriate institution to respond to future
minefields or to be on call if the police explosive
ordnance disposal (EOD) team finds something
with which it requires assistance. However, the
advantage of the police is that they are located
throughout the territory, and police officers, once
trained, tend to stay much longer in their area
and assignment. Perhaps in part because of the
transfer of its functions, IND does not yet have
an institutional partner working to improve its
capacity to receive the EOD role (which it feels
should be the Ministry of the Interior/police) or
to be responsible for the collected spatial hazard
data (for which IND recommends the Ministry
of Land).

An added complication to the database legacy
is that the IND database only covers the period
of known or suspected hazards existing as of
the baseline assessment in 2007/2008. It lacks
all records of land that was suspected or cleared
during the first 15 years of mine action, a period
that includes resolution of nearly all the high-
and medium-impact suspected contamination.
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It is essential to reconstruct this information in
order to inform future development with a com-
plete record of all areas ever suspected, and all
areas where mines or other ERW were found.

Although the time is short, there is reason for
some optimism, as discussed below.

The Minister of Foreign Affairs confirmed
during the mission that he will reopen the ques-
tion of responsibility for future mine action in the
Council of Ministers, which is now comprised
of new ministers from the government elected
in October 2014. This is expected to be on the
Council of Ministers’ agenda in July 2015.

The new Minister of Land has informally con-
firmed interest in making the IND database a
component of environmental hazards (past land-
mine suspicion and clearance) that should be
known to public and private parties planning
development projects. Technical staff of the Land
Ministry will receive training on mapping and

the database in IND in July.

Currently, when people encounter a suspicious
object that could be an explosive, they normally
contact the police. Since the police are not spe-
cialists in EOD, they may deal with the case
or may refer it to the military. EOD training
thus far has been conducted for two police offi-
cers from each district in 6 of the 10 provinces.
Training was enthusiastically received and well
absorbed, with formal reports of items destroyed
or to be destroyed by police officers who received
the training.

As part of a general reorganization begun in
2014, the Ministry of the Interior has created
a Bomb Disposal Command, which would be
the logical institutional home for the residual
spot task capacity. The commander has not yet
been named, and the Minister has yet to con-

firm willingness to take on the EOD residual
response function. This issue should be discussed
by the Ministers of IND and Interior prior to
the Council of Ministers’ discussion in July. It is
hoped that the new Bomb Disposal Command
will be staffed by September, which would pro-

vide time for transfer.

The MMCAS and stakeholders, including IND
and associations of people with disabilities, have
developed an action plan for support to mine
victims, as part of support to persons with dis-
abilities more generally. The MMCAS approved
the draft action plan and it was ready for pre-
sentation to the Council of Ministers before the
elections in 2014, but it has been stalled with
the arrival of the new government. It is hoped
that the approval process will be reinitiated soon.
This would help establish the rights of persons
with disabilities to service and support under the
law, although resources for implementation are
still limited.

Efforts are under way to locate copies of individ-
ually held datasets, including from past support
of GICHD. IND expects to receive shipping
containers full of records from each of the oper-
ators, and it apparently has several contain-
ers holding records from ADP and possibly
UNOMOZ. These all need to be carefully
reviewed so that any cases missing from the
database can be incorporated. It would be a
rather substantial project to properly archive the
records of the national mine action programme.
UNDP or other donors would likely provide
financing for it as part of the historic successtul
completion of mine action in Mozambique. The
complete database of areas where landmines were
ever suspected and demining occurred may be the
most important IND resource to be handed over,
in terms of the safety of people and the cost of
future national development.
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Section 5

REFLECTIONS ON THE THEORY

OF CHANGE

As part of the country and community level inves-
tigations for the global evaluation of UNDP’s
contribution to mine action, each country case
team was asked to reflect on the general ‘theory of
change’articulated in the global evaluation, to con-
sider its fit and relevance within each country con-
text. The findings from Mozambique set out in

Table 5 are based on stakeholder interviews and a
review of documents at the national level, together
with visits to 11 communities and meetings with
local officials in the provinces of Maputo, Sofala
and Manica. The theory of change developed
during the inception phase of the global evaluation
is reproduced at the end of this section.

Table 5. Reflections on the theory of change

Theory of change

(ToC) Relevance to Mozambique

Comments

Outcomes | Improved

+ The livelihoods of rural communities |+ ‘Marginalization’ should be

livelihoods
(towards poverty
eradication)

and reduced
marginalization
(towards reduction
of inequalities and
exclusion)

improved as a result of landmine
clearance/land release because they
were able to access resources freely
and in safety.

Livelihood improvements were
important to people but relatively
small, and were a result of their own
hard work.

Cleared land was shared equally and/
or people returned to the land they
had before it was contaminated.
Those with slightly more resources
were able to exploit their land to
greater advantage (e.g. use farming
equipment, fertilizer etc.).

There was no evidence of significant
eradication of poverty or reduction
in inequalities or exclusion as a result
of mine action. Over 50% of the
country’s population lives below the
poverty line and over 70% lives in
rural areas.

Freedom of movement was restored
and the ability to travel locally to mar-
kets, schools etc.improved. It could be
argued that this reduced exclusion.

Although the improvements in
livelihoods following mine action
are small in terms of production and
financial gain, being able to access
resources freely and in safety was
important to communities.

The most important impact has been
improved human security, which may
contribute to improved livelihoods.

defined. It is perhaps an inap-
propriate term as the majority
of people in Mozambique, and
those included in the study, are
poor, and the majority live in
rural areas.

+ Removal of the continual
threat caused by landmines
may reduce marginalization as
community faces poverty with-
out the fear and uncertainty
caused by mines.

+ Applying the UNDP definition
of impact to the communities
visited might suggest that
people did not benefit from
mine action. Using communi-
ties’own measures of impact
showed that very often mine
action had improved their
quality of life even if there
were no significant changes in
their financial security or levels
of production.

+ Apart from emergency med-
ical care there has been no
systematic victim assistance in
Mozambique.

* The ToC should incorporate
‘increased human security’in
impact.
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Table 5. Reflections on the theory of change

Theory of change
(ToC)

Relevance to Mozambique

Comments

Outcomes

Safety and reduced
threat from land-
mines and ERW

« Communities expressed feelings
of safety and security following
clearance of land.

+ Appropriate handover procedures

satisfied communities that the hazard
is gone.

+ ToC should show this outcome
on the principal pathway to
achieving improved lives and
livelihoods in Mozambique.

Productive use
of previously
contaminated land

+ Cleared land is being used and was
put into use as soon as it was cleared.

» Communities have resumed their
normal livelihood activities on
previously contaminated land.

+ This has taken place, but in
general there were alternative
lands available before.

National landmine
ban law and legal
protection for mine
victims in place

» The APMBC has entered into national
legislation in accordance with
Mozambique law.

+ Draft legislation for the protection
of mine victims and persons with
disabilities is awaiting approval from
the new Parliament (as of July 2015).

» ToC should separate these two
factors, and outcome should
be removed.

+ APMBC legislation is a
component of national
ownership and does not
contribute independently to
impact.

+ Legal protection for mine
victims belongs in ‘policies’ of
‘immediate results’

Rehabilitation and
improved living
conditions of mine
victims

+ Apart from emergency medical care,
there has been no systematic victim
assistance in Mozambique.

+ There has been no significant
engagement of IND or UNDP in victim
assistance.

» There is no accurate database
of mine victims; from
information available, the
number of mine incidents has
fallen significantly since the
end of the war. However, such
a decline is also the result
of improved awareness of
dangerous areas.

* This outcome should include

support to families of victims/
survivors.

Demined land
released

+ There is a process for releasing land.
Since 2008 the handover process has
been a central focus of QA.

* The land release process includes
effort to identify and release all
suspected areas district by district in
order to satisfy communities that all
known threats have been removed.

+ ToC should show this outcome
on the principal pathway
to achieving impact in
Mozambique.

(Continued)
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Table 5. Reflections on the theory of change

Theory of change
(ToC) Relevance to Mozambique Comments

Outcomes | National ownership | + A national body for mine action + Multiple indicators of national
of mine action, has existed for over 20 years in capacity were confirmed in
mainstreamed into Mozambique but effective ownership the early years, in the absence
relevant national of mine action has taken many years of effective national capacity.
body to develop. Refine indicators.

+ There is a national mine action + National ownership in mine
authority that coordinates mine action is difficult to achieve
action and reports to the meeting of because it is a finite problem
States Parties. for which it is easier to access

- With Mozambique soon to be international funding than
declared mine free it is unclear how for other humanitarian/
the ongoing functions of the mine development interventions.
action authority will be integrated + ToC should show this outcome
into the government structure long as exercising influence
term; specifically, how necessary horizontally only (see ToC
residual clearance capacity and the graphic).

IMS.MA.database will be managed and | . ToC should show this outcome
maintained. on principal pathway to

« Technical capacity of the national impact in Mozambique,
mine action authority is still weak, through influence on ‘demined
particularly on quality management of land released.
clearance and database management.

Mine victims + There has been no systematic collec- |+ ToC should remove this

identified and tion of data on landmine victims. outcome and incorporate it

recognized « There is no specific support for into mine victim immediate
victims. result.

+ Victims have been given emergency
lifesaving treatment in local hospitals.

+ This outcome did not receive
engagement of IND or UNDP.

Mine victims able | + There is no specific support for + This outcome should include
to access basic and victims. support to families of victims/
specialized services | . This outcome did not receive engage- |  SUrvivors.
and vocational ment of IND or UNDP.
schemes
Imme- Contaminated + Mine action has been ongoing + Approaches to identifying
diate land identified and in Mozambique for over 20 areas for clearance and deter-
results demined in line years so contaminated land has mining how much land should
with IMAS stan- been identified and cleared and be cleared have evolved, and
dards, and commu- communities are aware of the mine action in general has
nities aware of risks risks. However, early efforts to become more efficient. This is
identify contaminated areas were important to note but does not
disputed and data on cleared areas need to be reflected in the ToC.
was lost; some areas were cleared - Consider qualifying this imme-
unnecessarily and some areas were e e T ————
reportedly cleared more than once. land identified and demined in
line with prioritization criteria
and IMAS standards...

+ ToC should reflect this
element as on the principal
pathway to achieve impact in
Mozambique.
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Table 5. Reflections on the theory of change

support, awareness
and training, qual-
ity management,
provision of dem-
ining equipment,
methods, etc.

Theory of change
(ToC) Relevance to Mozambique Comments
Imme- Institutional + Mozambique was one of the first + There have been numerous
diate structures countries to establish a humanitarian capacity-building efforts
results developed mine action programme, so the supported by UNDP and
and/or enhanced understanding of how to do it was other international actors but
(e.g.mine action still evolving. Mozambique did retention of capable qualified
centres/authorities) not create a national mine action staff has proven difficult due to
authority until three years after mine low government salaries.
action had begun.The initial authority | . Toc should reflect this
was weak aqd was replaced by a element as on the principal
second one in 1999. pathway to achieve impact
« Itis only in the last decade that in Mozambique, through
the national authority has become influence on national
respected by the international ownership (see Annex 3).
operators and been able to exercise
some authority over mine action.
Its capacity for technical QA and
database management remains weak.
Policies, structures | « There is no specific support for + This has not received
and services for victims and medical facilities are engagement of IND or UNDP.
mine victims limited.
developed, + Draft legislation for the protection
strengthened of mine victims and persons with
and/or provided disabilities is awaiting approval from
the new Parliament (as of July 2015).
UNDP Demining, techni- | = UNDP has provided technical « Itis unclear what is meant by
role cal and operational and operational support and ‘awareness’ and ‘methods’.

implemented clearance activities
through ADP. It is rare for UNDP to
conduct clearance activities.

Often the CTA does not have technical
mine action skills, so UNDP is not
providing ongoing technical support.

» The emphasis of UNDP’s role in
providing technical support is
perhaps misleading.

 Lacks reference to role
of UNDP in promoting
livelihoods, security.

Institutional sup-
port and develop-
ment: governance,
policy, legal and
regulatory frame-
works, coordi-
nation, resource
mobilization, fund
management, rela-
tionship building,

national survey, etc.

UNDP has provided institutional
support and development but critical
elements have never been sustainable
— e.g.,, database and information
management.

The legal framework for the APMBC
was taken directly from the treaty.

In Mozambique UNDP has been
instrumental in resource mobilization,
fund management and relationship
building.

+ This has been the most
significant of UNDP’s roles in
mine action in Mozambique.

» Advocacy or lobbying to keep
mine action on the agenda
should also be included in the
UNDP role.

(Continued)
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Table 5. Reflections on the theory of change

Theory of change
(ToC) Relevance to Mozambique Comments
UNDP Victim assistance + Apart from funding an HI-Ravim + Although there has been
role (including rehabil- survey in 2012, UNDP has not made no specific victim assistance
itation, advocacy a significant contribution tovictim in Mozambique and victim
and reintegration assistance. assistance tends not to be
support):physical | . Neither UNDP nor IND has fulfilled prioritized by mine action
rehabilitation, this role. programmes, this is not a
medical exams, reason to remove it from the
psychosocial care, ToC.
vocational train-
ing and relevant
policies, laws and
institutional struc-
tures, etc.
Socioeconomic: * There is no mention of UNDP’s
This is not men- role in promoting socioeco-
tioned as one of nomic development. This
UNDP’s roles. seems an oversight given
UNDP’s mandate and UNDP’s
intended overall impact in ToC.

» The amount of attention
given to victim assistance in
ToC seems disproportionate,
especially when it is seldom
a mine action priority, and
particularly in comparison
with socioeconomic activities,
which are given little attention
anywhere in ToC.

* Prioritization is an important
aspect of mine action and it
is not explicitly mentioned in
the ToC (although included
in indicators of national
ownership and institutional
structures).

* Prioritization is influenced
by socioeconomic need and
affects national economic and
community socioeconomic
development.

Assump- | Political situation + This has been generally true since the |+ Change in past four years
tions in the country peace agreement, and especially over reflected and supported the
is conducive the past four years. possibility of completion by
to progress in 2014/2015.
landmine and + This is an important assump-
unexploded tion.
ordnance (UXO)
removal.
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Table 5. Reflections on the theory of change

partners place
high priority on
landmine removal.

high priority on landmine removal,
which it considered to be a UN
concern.

+ Ministry of Foreign Affairs placed high
priority on national treaty obligations.

+ Local governments often prioritized
landmine removal when it was
relevant to other development
projects.

Theory of change

(ToC) Relevance to Mozambique Comments
Assump- | National and + Until recent years, the national + Not clear that this is an
tions local government Government did not seem to place important assumption.

+ APMBC obligates States
Parties and the international
community to support
mine action in poorer
countries, therefore national
governments do not have to
prioritize efforts, merely not
obstruct them.

UN involvement
in demining has
government and
popular support.

+ Government assumed UN was largely
responsible for mine action. Not clear
that there was much popular support.

+ Not clear that this is an
important assumption.

+ APMBC obligates States
Parties and the international
community to support
mine action in poorer
countries, therefore national
governments do not have to
prioritize efforts, merely not
obstruct them.

Assets, including
demined lands, are
not misapproriated
and benefits are
made available

to intended
communities.

+ There was not a problem of
misappropriation of demined lands
and benefits in Mozambique.

+ This assumption presumes that the
main benefit is in use of demined
lands, whereas in Mozambique the
principal community benefit is ending
fear of landmines.

+ Not clear if this is an important
assumption regarding
effectiveness of the mine
action programme.

+ Misappropriation would have
been an issue for donors.
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Section 6

CONCLUSIONS

This country case study is a component of the
IEO evaluation of impact of UNDP support
in mine action. The evaluation seeks to assess
the impact of UNDP capacity development and
other support efforts on mine-affected com-
munities and people particularly on landmine
survivors and their families. The Mozambique
country study illustrates the usefulness of assess-
ing impact at the community level through a
set of assessment tools derived from rapid rural
appraisal and livelihoods analysis.

This study has addressed the following questions:

® Did the requisite national management
capacities develop?

= Did UNDP support contribute to the devel-

opment of those capacities, and if so, how?

® What impact did mine action have on
mine-affected communities and populations?

®  Did those capacities affect the impact of
mine action at the community level, and if
so, how?

® Did UNDP support affect community
impact in other ways (such as stability in
provision of funds)?

The Mozambique Mine Action Programme
has been in operation for over 20 years. It began
in 1993 as part of UNOMOZ peacekeeping
operations and is expected to achieve Article
5 compliance with the resolution of all known
or suspected minefields before the end of 2015.
UNDP has provided support throughout the

entire process.
The major actors and operators from the begin-

ning included the United Nations (UNOMOZ),

a few international NGOs and a national dem-
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ining operator created by the United Nations
presence (ADP). UNDP took over from UNO-
MOZ, but without the same resources or any
smooth transition. The Mozambique mine
action programme was similar to other first-
generation mine action programmes in Afghan-
istan, Angola, Cambodia and the Lao People’s
Democratic Republic in that the largest opera-
tor was a national entity created and supported
by the United Nations (ADP in Mozambique,
INAROEE in Angola, CMAC in Cambodia
and UXO-LAO in the Lao People’s Demo-
cratic Republic). Only ADP was unable to make
the transition to an independently established
national entity.

During two decades, demining operations were
conducted by several NGOs (NPA, HALO
Trust, ADP, HI, Apopo), the armed forces and
commercial firms. For the first half of the pro-
gramme, mine action operations were carried out
under three largely autonomous programmes, run
by HALO Trust in the north of Mozambique,
NPA in the centre and ADP in the south. UNDP
supported ADP with advisers and resources, and
ADP resisted the coordination efforts of the
national authority (CND and IND) no less than
did the others.

Information regarding the national problem
was unreliable. Thus IND’s efforts to develop
a national strategy based on the Mozambique
Landmine Impact Survey (1999-2001) to under-
lie the work of the three main operators were
discredited. Nonetheless the key target of that
strategy — clearance of all high- and medium-
impact sites by 2006 — was largely accomplished.
However, several unfortunate events led to a loss
of donor confidence, drastic reduction in funding
and abrupt loss of over 50 percent of demining

capacity in 2005/2006: these included decisions
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by most bilateral donors to withdraw from mine
action with only low-impact sites remaining; a
corruption scandal involving senior staff of IND
and NPA, as well as a UNDP programme officer;
and the collapse of ADP.

This crisis came as Mozambique was prepar-
ing to develop a new mine action strategy and a
request for extension of the Article 5 deadline.
IND asked HALO Trust to conduct a baseline
assessment (2007/2008) of the tasks remaining
in the six provinces of the centre and south. After
some review, this data was accepted as reliable,
and it replaced the previous IND database. With
a more credible basis for further planning, IND
worked with the operators and agreed that the
national landmine problem could be resolved by
2014. It was also agreed that IND would assign
operators to specific districts and that teams
would complete their work in a district before
moving to other districts. Reaching agreement
was made easier by the fact that ADP and NPA
— which had been responsible for the south and
centre — were no longer operational.

The mine action programme in Mozambique
formally began to be a national programme
in 1995, with the end of UNOMOZ and
the creation of CND. It developed as three
largely autonomous regional programmes run
by NGOs, with the beginning of institutional-
ization of a national authority in 1999. The first
National Mine Action Strategic Plan (2002-
2006) represented an effort to impose national
direction on the regional operators. The second
plan (2008-2014) presented clear development
of national ownership of the landmine problem
and its solution.

Based on the community visits conducted during
this evaluation, the clearance of landmines from
communities had a consistent and dramatic
impact by eliminating people’s fear, and with it
one source of concern and limitation on daily
activities of men, women and children. This
important human security and human develop-
ment impact affected all community members,
and it should not be underestimated.

The sites released during the period for which
data are available (2008 to the present) were pri-
marily small in area, with the exception of some
confirmed hazardous areas on the border with
Zimbabwe and others surrounding the Cahora
Bassa hydropower dam. The use of the actual
areas released provided marginal benefits to those
who cultivated or grazed their animals on them,
and enabled individual families to expand their
subsistence gardens. But it did not have signif-
icant implications for national agricultural pro-
duction or food security. The greatest impact
was in terms of human security for the commu-
nities and households that were previously mine
affected, enabling higher levels of subsistence.

The tangible socioeconomic benefits at com-
munity level that have followed clearance are
the result of the efforts of individuals who have
been able to resume livelihood activities in safety
and access local resources freely. Other than the
physical clearance, there is no evidence of sys-
tematic external support from UNDDP, national
authorities or other actors to complement the
clearance. The socioeconomic impact of UNDP’s
support to mine action in Mozambique is mainly
indirect and comes from its long-term support
to mine action and its institutional role at the
national level.

UNDP supported mine action in Mozambique
from the beginning to the end. During the first
10 years, UNDP provided technical advisers to
ADP,CND and IND; channeled funding to each
organization (most heavily to ADP); and took
the leading role in coordination of donor support.
In the last 10 years, following the crisis of 2004-
2006, UNDP’s role in strengthening the credibil-
ity of the national programme and thus increasing
donor support was its central contribution. It was
accompanied by the continuing presence of a
CTA without other UNDP advisers. The CTA
provided advice to the IND national director
and staff, helped mediate the relationship with
other stakeholders, and helped coordinate sup-

port from external partners, including GICHD,
SAC and GMAP.
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In 2008 IND demonstrated that it was largely
able to manage the mine action programme on
a cooperative basis with other key stakeholders.
This followed more than 10 years of UNDP
technical advisory support, and a crisis during a
gap in that support. The results of UNDP capac-
ity development efforts were non-linear. During
their time in position, the various technical advis-
ers were quite active, and the standard indicators
of organizational capacity were achieved: the
IMSMA database was established, the LIS was
conducted, prioritization was based on socio-
economic impact, Mozambique Mine Action
Standards in line with IMAS were in place, QA
offices were operational and the National Mine
Action Strategy was adopted. Also achieved were
some indicators of national ownership: IND was
formally established and put under the national
budget, mine action was included in the National
Poverty Reduction Plan, and the APMBC was
signed, ratified and incorporated into the laws of
the country.

Nonetheless, most parties would agree that this
did not constitute the establishment of effec-
tive national management capacity. While most
of the benchmark targets of capacity develop-
ment were achieved, it is clear that development
of the two most important capacities — infor-
mation management and quality management
— was problematic. Information management
was always a weak point, despite the fact that
the database unit received the greatest amount
of assistance over the longest period; and qual-
ity management never developed the capacity to
effectively monitor the technical quality of oper-
ations, though it did develop capacity to ensure
community confidence in the results.

Capacity development in information manage-
ment proved illusory. No sustainable solution for
information management was found during the
20 years of the programme. Information manage-
ment was initially conceived of as database and
geographic information systems management.
Capacity development support was offered by
UNDP and GICHD, together with LIS oper-

ators, through provision of equipment, training
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and ongoing support. Technical advisers and
training were provided, systems were adapted and
the dataset was cleaned with each major upgrade
of IMSMA — vyet it was found to be of doubt-
ful quality the next time it was examined. More
resources have been expended to support devel-
opment of national capacity in information man-
agement than in any other area.

However, national capacity was never established.
Part of the support to the database unit was pay-
ment of salaries to national project staff. This did
not institutionalize capacity, and the project staff
(who received the majority of all training) left
when their higher salaries were in doubt. Suc-
cess has been undercut more by issues of salary
and institutionalization of the role than by lack
of qualified national technical personnel. The
expectations for sustainable capacity may have
never been realistic in Mozambique (perhaps also
in some other countries). UNDP and its global
partners should carefully consider whether they
need to drastically lower expectations regarding
sustainability of this capacity, or offer permanent
support, through international advisers or spe-
cialized national firms.

The focus of quality management has shifted
over time in Mozambique. UNDP played a key
role in supporting the establishment and profes-
sionalization of the QA team. Its most important
result was to give the IND and the Government
a technical presence in the field in what were
previously autonomous areas of operation by the
demining operators. QA was generally staffed
by people without demining experience. While
they never achieved the technical superiority over

operators desired of a QA team, they did improve
with support of UNDP, GICHD and SAC.

Operators’ respect for IND’s QA has grown as
it has focused on the process of handover of
districts and provinces, with no suspected areas
left unchecked, rather than of individual cleared
areas. This is to ensure that the community and
local authority have confidence and use the land.
In Mozambique, this relies heavily on accep-
tance of the quality of clearance conducted and
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of the internal quality assurance measures of the
respective operators. Whether this is sufficient
and fully in line with the spirit of IMAS should
be considered — although whether or not it is
in line with the Mozambique NMAS is formally

more important.

In Mozambique, the negative socioeconomic
impacts of landmine contamination — and thus
the immediate socioeconomic benefits of dem-
ining — were reduced due to the relatively low
population density and availability of alternatives
to the blocked land and resources. While local
authorities reported some conflicts over land in
their areas, such conflicts were not the result of
demining nor did they involve demined lands.

From the perspective of completion, the question
of sustainability is somewhat simplified. Areas
that have been cleared of all known minefields
are safe to live in and use, and that now applies to
all of Mozambique. Further community impact is
now dependent on local (and regional/national)
development processes, no longer related to con-
cerns of landmines and mine action.

Prioritization determines who benefits first and
who waits. Once the demining process has been
concluded throughout the country, all those
who were affected by landmines have benefited.
Focusing on community socioeconomic impact
was meant to ensure earlier benefit to more
people with greater need. This approach tended
to undervalue demining for non-community
infrastructure projects; it also increased opera-
tional costs and downtime due to more frequent
change of locations. IND recognized the need
to incorporate strategic planning into develop-
ment priorities and modified the planning pro-
cess accordingly.

Once the high- and medium-impact priority
sites had been concluded, the district-by-district
approach was introduced to enable more effi-
cient conclusion of the national demining effort.
The district-by-district approach represented a
change in prioritization, in a context of a gen-
eralized low level of threat and socioeconomic

impact, based on learning by IND and opera-
tional stakeholders, particularly HALO Trust.
This approach emphasized the importance of the
quality of the handover, and of the need for local
authorities and communities to be convinced that
all known problems had been resolved.

Rural communities know little of the treaty ban-
ning landmines and international efforts to clear
them. However, they know that landmines have
been cleared from the vicinity and are confident
that the land is safe. Village inhabitants know
how to report residual landmine contamina-
tion. Local officials are clear on their roles and
responsibilities and how to liaise with the police
for EOD assistance. Although the sustainabil-
ity and organization of mine action capacity in
Mozambique is uncertain, on a local level the
safety of the civilian populations can be main-
tained. The socioeconomic impact of cleared
areas is also sustainable in that communities can
access resources freely.

Neither IND nor UNDP engaged significantly
with the issue of mine victim assistance. This
was consistent with the general approach of the
international mine action community, which
saw mine victim assistance as a concern for
the health, social welfare and labour sectors.
Nonetheless, UNDP could have done more in
this area, including advocacy and support for a
national survey to identify mine victims, perhaps
along with other persons with disabilities. Sup-
port to the HI-Ravim survey of mine victims in
two provinces was a good contribution. A more
comprehensive survey is still needed to inform
national policy.

UNDP’s essential contribution to community-
level impact is due to its continued partnership
with the Government. UNDP succeeded in per-
suading donors to return to support the strategy
to conclude eradication of known landmines, and
it ensured accountability for use of funds. Specific
elements of UNDP technical support had only a
distant relationship to these results, other than to
ensure the continuing partnership at the practical
as well as organizational level.
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Through ADP, UNDP engaged in clearance.
Given that ADP operated for more than 10 years
in the southern third of the country (including
around the capital, Maputo), and that it focused
on areas with high and medium levels of impact,
it can be assumed that the populations near ADP
clearance activities derived socioeconomic benefits.

UNDP has provided capacity building, mobi-
lized and managed resources, and coordinated
and mediated among mine action actors. The
capacity building for database management and
QA has been inconsistent and lacked clear goals.
Issues over salaries and sustainability also under-
mined the successes of these interventions. How-
ever, the presence of the database and QA system
supported by UNDP and others is an important
element in ensuring the continuation of mine
action. These systems are necessary for the insti-
tutional process and for reporting and securing
donor funds. Because mine action is highly reg-
ulated and mine action operators perform their
own QA, the lack of QA capacity in IND has
been less serious than it might have been for
other types of interventions.

Following the collapse of ADP and related scan-
dals, UNDP has made an important contribution
in enabling Mozambique to fulfil Article 5 of
the APMBC. UNDP continued its efforts after
many donors expressed their unwillingness to fund
clearance of the low-impact areas. It also mobi-
lized and coordinated funds at a time when donors
feared misuse of funds. In the absence of compre-
hensive IMSMA data, it has to be assumed that
most of the villages visited in Manica province and
cleared in the last five years were previously con-
sidered to be low-impact areas. However, with the
exception of one village, it is clear that the contam-
ination had a socioeconomic impact and that peo-
ple lived in fear. Without this final effort to ensure
that Mozambique achieves mine-free status, these
communities would have continued to experience
the daily impact of mine contamination.

UNDP support was largely driven by country

office engagement with the Government. It pro-
vided a bridge of continuity for support at times
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when there were doubts or diminished credibil-
ity. Nonetheless, it suffered from lack of a clear
strategy or guidance at the corporate level regard-
ing the UNDP role in mine action generally, and
the focus of capacity development in particular.
This left the practical aspects of support to the
best judgement of the individuals concerned. To a
certain extent, UNDP acted based on the general
consensus of the international mine action com-
munity in regard to capacity development while
lacking its own strategy. As a result, UNDP offered
(and learned) less than it might have if it had had
a clearer strategy of its own. One clear example
of this is the lack of deliberate synergies between
national mine action and other areas of UNDP
programming, particularly in terms of support to
development at the community or decentralized
levels. Similarly, UNDP could have encouraged
the Government and other development partners
to support development programmes targeting
communities freed of landmines.

UNDP’s actions can be considered in relation to
the United Nations mine action strategy partic-
ularly as it relates to issues of concern to UNDP,
such as institutional capacity development of
national authorities. This is reflected particularly
in Strategic Objective #3: “The transfer of mine
action functions to national actors is acceler-
ated, with national capacity to fulfil mine action
responsibilities increased.” The indicators used for
capacity assessment in the United Nations strat-
egy’s monitoring and evaluation framework —
which are much like those specified during the
inception phase of this evaluation — can be seen
to be somewhat formalistic. They miss the essence
of capacity development and national ownership.

There was much discussion 10 to 15 years ago
regarding the importance of having an ‘exit strat-
egy’. For the donors, this was a question of when
they could responsibly shift their attention and
funds to other issues. One might argue that it was
appropriate to ‘exit’ once the problem had been
reduced to low-impact areas, as many donors
decided in Mozambique in the period leading
up to 2005. One might also argue that it would

be appropriate to ‘exit’ from provision of advisers
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once the institutional structures had been estab-
lished. This was done in Mozambique between
2004 and 2006, whether or not it really reflected
the establishment of national capacities. UNDP
and the Government concluded that it would
be useful to continue with a single senior TA,
although the role was not clearly defined. None-
theless, this was an important ingredient in the
continuation of UNDP’s support for mine action
to its completion in Mozambique.

Finally, the transition of essential mine action
capacities from IND to appropriate long-term
organizations is now on the agenda. The com-
pletion perspective can inform the discussions on
residual response capacity. IND, UNDP, operators
and other stakeholders would like to ensure that
what has been done over the past two decades is
not lost. IND has made a proposal (with UNDP
support), consistent with the general approach
of the international mine action community, to
transition its core capacities to appropriate insti-
tutional settings. As of the time of writing, the
potential recipients have not responded regarding
their willingness to receive those responsibilities
and capabilities. The components are:

®  EOD response: The demining operators have
developed an EOD response capacity that
they would like to transfer to another actor.
IND suggests that the army and the police
would be good candidates. The advantage
of the police is their presence at local level
throughout the national territory, more so
than the army or the demining operators. In
addition, police officers are likely to remain in
their area of responsibility over years, whereas
army personnel are regularly rotated to new
locations. The advantage of the army is that
the issue concerns explosives. The Council of
Ministers decided two years ago to transition
EOD response to the army. The Director of
IND does not agree with this decision, and
the Minister of Foreign Affairs has agreed to

present it again to the Council of Ministers.

®  Residual response: Even before demining is
completed nationally, subnational territories
are being completed. The four northern prov-

inces, for example, were completed as early as
2010. At that time a residual response capac-
ity became pertinent, and it was agreed to
have the police provide that response at the
provincial level. Training of a limited number
of police officers — two per district in 6 of 10
provinces — has been carried out with good
technical results for the police officers trained,
but without much change in the overall
institutional capacity as yet. This training is
scheduled to reach the four remaining prov-
inces by the beginning of 2016, and then
the number of trained police officers will be
increased in each district. There may be jus-
tification to continue the operations compo-
nent of IND as a training and support unit
within the institution recognized to have the
residual response responsibility.

Access to the database: The database cover-
ing all areas once suspected of being mine
aff