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Executive summary

Introduction

The United Nations Development Programme (UNDP) in South Africa has been in
collaboration with the Department of Agriculture, Land Reform and Rural Development
(DALRRD) (‘the Department’) since January 2011, with the intent of enhancing government
capacity to design and implement improved policies on land reform and rural development.
With the Project scheduled to end in March 2021, the purpose of the evaluation is to provide
information about the project results achieved through its implementation, with the resources
allocated.

The Report is divided conceptually into two parts: The first part provides background and a
framework for the evaluation. The second part, starting with the section on Findings, answers
the key evaluation questions and presents evaluative judgements and implications.

Evaluation methodology

The evaluation was conducted between June 2020 and January 2021. The criteria applied are
relevance, efficiency, effectiveness, and sustainability. Eight key evaluation questions were
formulated, unpacking these criteria. A theory-based approach was applied, using the Project
theory of change as a basis for evaluative judgements. Key claims which stakeholders were
interested in testing were identified in the inception phase and particular attention was paid
to addressing them. These included whether the Project had yielded value for money. The
methodology involved analysis of Project documentation and conducting of 27 interviews with
stakeholders of UNDP, DALRRD, and experts who had undertaken work for the Project.

Description of the Project

The Project has mainly provided upstream policy development technical support. UNDP has
a comparative advantage as a repository of strong technical knowledge and expertise in specific
areas of relevance to South Africa’s development trajectory, including vast international
expertise on land reform and rural development. The Project was able to leverage this
expertise that resides in the international UN system; and also attracted high calibre
international and local technical experts to support South African policy and strategy
development in this area. Furthermore, considering the sensitivity of land reform in South
Africa, UNDP through this Project offered the comparative advantage of being seen as an
impartial development partner. Key project activities included: advisory and policy research
and analysis work, technical expertise support, and support to consultations related to the
drafting of land reform and rural development policies and international knowledge and
information exchange.
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Project contribution highlights

Seven important policies which benefited from Project support, are currently in force in South
Africa. Project support included: contributions to the Green Paper on Land Reform (201 1); informing
the Extension of Security of Tenure Amendment Act (2018); and Communal Property Associations
Amendment Act. The Project also provided socio-economic impact assessment (SEIA) support
to inform bills and policies currently under discussion. Highlights of strategy support include
knowledge support to the Operation Phakisa process (2016) on Agriculture, Land and Rural
Development; and a new theory of change that is informing the National Agriculture and Agro-
Processing Master Plan (2020). The Project also undertook several initiatives to increase the
exposure of South African policymakers and implementers to international experience in
these policy areas, through study tours (2019) and the participation of international experts in the
National Land Tenure Summit (2014) and Land Administration Workshop (2019) and other events.

The Project’s ultimate intended impact, aligned to that of the Department, is to contribute to
agrarian reform, land reform, and rural development — with the expected societal benefits of
reduced poverty, inequality and unemployment. Work was undertaken in line with four over-
arching outputs: (1) Integrated rural development strategy developed; (2) A coherent strategy
and plans to facilitate equitable access to land and development completed; (3) International
Information Exchange Programme to share experiences from other countries on equitable
access to land; (4) Inclusive multi-stakeholder forum established to discuss how access to land
can contribute to poverty reduction.

The Project has been anchored in the Chief Directorate: Policy Research and Development'
of DALLRD and the Inclusive Growth Programme of the UNDP. It is intended to be governed
by a steering committee which, according to the Project Agreement (Prodoc) would meet
quarterly, and would be co-chaired by the UNDP Resident Representative (RR) and
Department’s Director-General (DG) and attended by relevant staff from the Departmental
branches and UNDP country office. This committee failed to meet as regularly as intended,
only meeting four times between 2016 and 2020. This is attributable partly to insufficient
institutionalisation of the steering committee in the Department and high levels of turnover in
the Department’s executive management.

The Project is implemented on the basis of a Cost-Sharing Agreement between the two
entities. The total cost (as of December 2020) is estimated at $ 3 484 734,40 (R40 889 263,24),
of which the UNDP has contributed $983 069.54 (R10 408 245,24) and the Department $2
501 664,86 (R30 481 018). This translates to a 75%-25% split in contributions with the
Department contributing the larger share.

Findings

Relevance

The Project is appropriately designed to enable the Department to leverage the comparative
advantages of UNDP described above. The Project design is clear in terms of its intended
problem statement, activities, outputs, intended outcomes and contribution to impact. There
is consensus that the core intention of the Project is to provide technical support to enable
sound policy and strategy in South Africa’s land reform and rural development. The Project

I'Until 2013, the Chief Directorate: Policy Research and Legislation Development. The Legislation function became a separate
unit in 2013.
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has clear relevance to, and has contributed numerous pieces of research and policy
development support to the cross-cutting goals of gender and women’s empowerment, the
State’s agenda of transformation and restorative justice, and accelerating the pace of land
reform and rural development. The Project also contributed to several policy processes which
could potentially increase access to land and/or economic opportunities.

Project implementation arrangements have made it possible to pick up on, and respond to,
changing needs of the Department in a dynamic policy environment, even though the steering
committee did not facilitate broad and regular consultation and communication on Project
objectives and strategy as it was intended to. The Project has also been able to shape national
priorities in some ways, which is in line with its intent, and is further discussed in the following
section. Restructuring in both organisations have not required any significant changes from the
Project so far. There is some uncertainty as to the response that will be required from the
Project in the coming months (and if renewed, the next few years) pertaining to the medium-
term effects of COVID-19.

Despite the challenges outlined above, the evaluation found the Project’s activities to be
responsive to Departmental priorities and in line with the Project’s objectives; and funding
transfers to the Project were approved by the Accounting Officer and Chief Financial Officer,
signalling endorsement. Nevertheless, senior decision makers in both DALRRD and UNDP
stressed the importance of institutionalising the steering committee (or similar) in order to
improve communication and consultation on Project activities. Such communication and
consultation could have clarified why a small number of individuals argue that the choice of
activities did not fully optimise the potential benefit of the partnership, while the evaluation
does not find instances of irrelevant activities.

In addition to being responsive to changing policy needs, the Project through the calibre of
expertise that it secured, has also been able to inform national priorities in some ways, such
as by facilitating consensus on a problem statement and strategy for transformation of the
structure of the economy, particularly the agricultural sector as expressed in the DALRRD
theory of change of the Agriculture and Agro-Processing Master Plan.

Effectiveness

In terms of outputs, the Project has produced over 100 reports, position papers, consultation
reports, advisory notes, concept papers, etc, benefiting at least 20 policies, bills and acts that
were being developed, drafted, or considered. Most of the areas of work were in direct
support of specific policy and strategy processes, and were focused on upstream policy
development as per the Project design. Stakeholders from DALRRD, UNDP, representatives
of various interest groups and beneficiaries were exposed to the high calibre of expertise, that
the Project was able to avail to South African policy and strategy process. Those interviewed
expressed appreciation for this high calibre of expertise, as well as the significant exposure to
international experience that the Project availed to these processes, and the significant
contributions made to the research and evidence base on which policy and strategy is based.
There is general satisfaction among all Project stakeholders interviewed with the quality of the
content of outputs (be they knowledge products, support to processes, or events such as
consultations or study tours).

The main definition of effectiveness in this Project is the extent to which it shaped sound land
reform and rural development policy and strategy. For this to happen, the Project’s research
outputs and other products should feed into policies, laws, or strategies that are adopted for
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implementation. Based on this understanding, the Project has had mixed success. Eight such
pieces have been adopted/enacted, of which one is no longer in force. Five progressed to an
advanced stage but were not adopted/enacted, including the Regulation of Agricultural Land
Policy and Bill which benefited from extensive Project support. Another six processes are still
underway and it is too soon to report on whether they have been adopted/enacted. There is
no suggestion that it is the quality of Project outputs that hampered the enactment/adoption
of these items. Instead, the internal Project documentation and stakeholder interviews
attributed each of these stalled processes to specific shifts in political priorities. The realm of
policymaking is inherently complex, and the South African land reform policy environment is
particularly contested, given the country’s history and divergent interest groups. The Project
was also implemented in a context of high turnover in political leadership. Therefore during
the life of the Project there have been some changes in policy emphasis and priorities which
are largely beyond the control of the Project partners.

However, in the last few years it has also become clear that policy processes may initially stall
only to be taken further later, whether in the same or a revised format. The timeframes for
this are not always predictable. For this reason, there are grounds to withhold judgment on
the effectiveness of Project support for several years after a process appears to have stalled.
In such a situation, stakeholders may disagree on the success or effectiveness of the work, if
they only consider whether Project support translated into policies that were adopted. Clear
communication of what has been achieved and where the process stalled is essential to
continued support for the Project. As for the variety of work that was focused on strategy or
other processes (not on a single specific policy), it is harder to make cross-cutting judgments
on the effectiveness of this work. The full report discusses the outcomes of these pieces of
work, noting mostly positive findings on their effectiveness.

In terms of participation, Departmental structures and processes ensured that the relevant
officials in the Department participate thoroughly in setting Departmental priorities for policy
and strategy development. These officials also participated in the development of policies and
strategies relevant to their area of work. Departmental officials outside the Chief Directorate
did not participate directly in the planning or monitoring of the UNDP support, however. This
seems to have limited the information and understanding that some of them have of the
Project. But it has not prevented their ownership of the policies and strategies developed with
Project support. As pertains to external stakeholders (other spheres of government,
civillcommunity groups, industry associations etc.), the Project increased the capacity available
for stakeholder consultation in policy and strategy development. There is evidence of
extensive consultation across all sectors of society on the policy development work of the
Department through summits, socio-economic impact assessments, inception/consultative
workshops and other activities.

Efficiency

Compared to government or the private sector, the Project was economical in its main area
of spending, namely experts. This appears to be a realisation of UNDP’s comparative advantage
in accessing international experts; experts appear willing to work at reasonable rates because
of the reputation of UNDP.

There were some significant delays in moving to full-scale implementation of the project, and
further delays at times in the Department transferring funds, which reportedly led to some
delays in implementation. Nevertheless, stakeholders by and large considered the project
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management efficient. This is a value add for the Department even if it is not UNDP’s primary
value offering.

Project management may have been further improved if the project had been staffed as per
the original design with not just a Project Manager but also a project associate. The evaluation
finds that the management systems (financial management, planning, reporting systems etc.)
largely facilitated the delivery of the project’s outputs, although the use and understanding of
these systems by the Department could be improved.

The Project supplemented UNDP’s internal technical expertise with Resident Technical
Advisors — international experts who were expected to play a broader strategic advisory role
in the Project. Still some UNDP stakeholders believe UNDP could have played an even
stronger role in shaping how the Project approached its activities, aligned to other institutional
knowledge, systems and expertise in the broader UN system, and thereby adding further value
in these policy areas.

Sustainability

The Project built government’s capacity, first and foremost, by supporting the introduction of
policies and strategies. The national policies and strategies that have been adopted / endorsed
have the potential to contribute to large-scale, long-lasting changes in the country. In addition,
the project offered national stakeholders plenty of exposure to the views and products
produced by high calibre technical experts and international experiences. Over time this has
shifted stakeholders’ understanding of the challenges and possibilities that the sector faces.
There may be scope for the Project to support the development of scarce skills through
international partnership. There is potential for the Project to foster more formal partnerships
between the Department and other entities / institutions (as opposed to only short-term,
project-based collaboration). This would contribute to ongoing institutional and individual
capacity development and help to sustain the benefits of work already produced going forward.

The project has also generated a considerable body of research, records of consultations, and
analysis that has the potential to be used going forward. Recent experience has underscored
that the Department is able to use knowledge products to which the Project contributed
several years ago, when issues re-emerge as a priority. Earlier, stakeholders were concerned
that there is a risk of loss of institutional memory of these products, but this is being addressed
by a project to consolidate these knowledge products and also process some of them for
dissemination to wider audiences.

It is clear across all stakeholder groups that there are real needs for further policy
development and reform, which are crucial to address, even more so in light of the extreme
socio-economic vulnerability highlighted by COVID-19. Government has formally committed
to a range of policy work in this sector and stands to benefit from continued UN policy support
in this regard. In an increasingly fiscally constrained environment, such support depends on
prioritisation of not only this Department / sector, but specifically policy research and
development work.
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Summary of Recommendations

Optimising the benefits of work done to date
I. DALRRD and UNDP senior executives should have an engagement to review the work done to
date.
2. UNDRP should support handover of policy development roles in DALRRD if needed.

UNDP and DARRLD should enter into a similar Project, with the following recommendations:
3. Ensure adequate Project length.
UN agencies should coordinate and streamline support for optimal benefit.
Institutionalise technical expertise in Project design.
Cost-sharing approach remains appropriate.
Retain upstream focus; supplement with downstream work as appropriate.
Develop a theory of change which is responsive to DALRRD development priorities on land reform
and rural development:
a. Include a detailed problem statement.
b. Elaborate briefly on each output statement.
c. Lay out causal pathways for the main anticipated types of Project support.
d. Explicit articulation of risks, as well as assumptions.
e. Update the theory of change periodically.
9. Partner entities should ensure clarity on key design aspects:
a. Public engagement with knowledge & evidence generated
b. Capacity building intent
c. Gender mainstreaming
d. Partnerships and networks which will outlast the Project.

© No A

Optimising effectiveness in a dynamic policy environment
10. The Project should explore opportunities for engagement with policymakers.

Cost-effectiveness and leveraging comparative advantage
I'l. Partners should agree on criteria to guide Project resource allocation.
12. UNDP should continue to prioritise South-South and triangular cooperation.

Supporting utilisation, knowledge management and evaluability going forward
I3. DALRRD staff should be involved in Project areas of work relevant to them.
4. The Project should compile and disseminate knowledge products produced so far.
I5. The Project should prioritise careful packaging and communication of future knowledge products.
16. The Project should do basic monitoring of policy and strategy outcomes and impact.

Communication and generating a shared understanding
I7. DALRDD should institutionalise executive engagement with the Project.
8. UNDP should demonstrate the application of its comparative advantage.
19. Partner entities should have a clear, detailed, and documented agreement on financial as well as
progress reporting.

vi
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Abridged Report

Introduction

The United Nations Development Programme (UNDP) in South Africa has been in
collaboration with the Department of Agriculture, Land Reform and Rural Development
(DALRRD) (‘the Department’) since January 2011, with the intent of enhancing government
capacity to design and implement improved policies on land reform and rural development.

With the Project’s implementation period scheduled to end in March 2021, the purpose of
the evaluation is to provide information about the project results achieved through its
implementation, with the resources allocated.

The Report is divided conceptually into two parts: The first part provides background and a
framework for the evaluation. The second part, starting with the section on Findings, presents
the answers to the key evaluation questions and presents evaluative judgements and
implications.

Evaluation methodology

The evaluation was conducted between June 2020 and January 2021. The criteria applied are
relevance, efficiency, effectiveness, and sustainability. Eight key evaluation questions were
formulated, unpacking these criteria. A theory-based approach was applied, using the Project
theory of change as a basis for evaluative judgements. Drawing on contribution analysis
principles, key contribution claims which stakeholders were interested in testing were
identified in the inception phase and particular attention was paid to addressing them. These
included whether the Project had yielded value for money.

The methodology involved analysis of extensive Project documentation and conducting of 27
interviews with stakeholders of UNDP, senior managers at DALRRD, and experts who had
undertaken work for the Project. These data sources offered a good foundation for judging
results up to the outcome level (adoption of policies or strategies to which the Project
contributed). Given limited engagement with implementation staff and communities, the
evaluation is tentative in its discussion of whether the Project’s benefits have had an impact
on the ground.

Description of the Project

The Project has mainly provided upstream policy development technical support. UNDP has
a comparative advantage as a repository of strong technical knowledge and expertise in specific
areas of relevance to South Africa’s development trajectory (United Nations South Africa,
2013: 20-21), including vast international expertise on land reform and rural development.
The Project was able to leverage this expertise that resides in the international UN system;
and also attracted high calibre international and local technical experts to support South
African policy and strategy development in this area. Furthermore, considering the sensitivity
of land reform, UNDP through this Project offered the comparative advantage of being seen
as an impartial development partner. Key project activities included: advisory and policy
research and analysis work, technical expertise support, and facilitation of activities related to
the drafting of land reform and rural development policies and international knowledge and
information exchange.
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Project contribution highlights

Seven important policies which benefited from Project support, are currently in force in South
Africa. Project support included: contributions to the Green Paper on Land Reform (201 1) including
exchanges on the policies and legislation that built on the foundation of this Green Paper subsequently;
informing the Extension of Security of Tenure Amendment Act (2018); Communal Property
Associations Amendment Act; and expert advisory support on the Policy on Beneficiary Selection and
Land Allocation (2020) as well as the Land Donations Policy (2020). The Project also provided socio-
economic impact assessment (SEIA) support, that informed bills and policies currently under
discussion. Highlights of strategy support include high level knowledge support to the Operation
Phakisa process (2016) on Agriculture, Land and Rural Development; and a new theory of change for
Land Reform and Rural Development in South Africa that is informing the National Agriculture and
Agro-Processing Master Plan (2020). The Project also undertook several initiatives to increase the
exposure of South African policymakers and implementers to international experience in
these policy areas, through study tours (2019) as well as participation of international experts in
the National Land Tenure Summit (2014), Regulation of Agricultural Land Conference (2016),
consultations towards initiating the Land Size and Efficiency Project (2018), and Land
Administration Workshop (2019).

The Project’s ultimate intended impact, aligned to that of the Department, is to contribute to
agrarian reform, land reform, and rural development — with the expected societal benefits of
reduced poverty, inequality and unemployment. In order to achieve this, work was undertaken
in line with four over-arching outputs: (1) Integrated rural development strategy developed;
(2) A coherent strategy and plans to facilitate equitable access to land and development
completed; (3) International Information Exchange Programme to share experiences from
other countries on equitable access to land; (4) Inclusive multi-stakeholder forum established
to discuss how access to land can contribute to poverty reduction.

The Project has been anchored in the Chief Directorate: Policy Research and Development?
of DALLRD and the Inclusive Growth Programme of the UNDP. The Project is intended to
be governed by a steering committee which, according to the Project Agreement (Prodoc)
would meet quarterly, and would be co-chaired by the UNDP Resident Representative (RR)
and Department’s Director-General (DG) and attended by relevant staff from the
Departmental branches and UNDP country office. This committee failed to meet as regularly
as intended, only meeting four times between 2016 and 2020. This is attributable partly to
insufficient institutionalisation of the steering committee in the Department and high levels of
turnover in the Department’s executive management.

Figure | below offers an overview of key project events (see main report for a timeline
situating these within the broader South African and UNDP legal and strategic framework).

2 Until 2013, the Chief Directorate: Policy Research and Legislation Development. The Legislation function became a separate
unit in 2013.
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Figure 1. Timeline of key Project events

The Project is implemented on the basis of a Cost-Sharing Agreement between the two
entities. The total cost (as of December 2020) is estimated at $ 3 484 734,40 (R40 889 263,24),
of which the UNDP has contributed $983 069.54 (R10 408 245,24) and the Department $2
501 664,86 (R30 481 018). This translates to a 75%-25% split in contributions with the
Department contributing the larger share.

Findings

Relevance

The Project is appropriately designed to enable the Department to leverage the comparative
advantages of UNDP described above. The Project design is clear in terms of its intended
problem statement, activities, outputs, intended outcomes and contribution to impact. There
is no dispute that the core intention of the Project is to provide technical support to enable
sound policy and strategy in South Africa’s land reform and rural development. This is the
primary basis on which the project’s results and effectiveness is measured.

The rationale for a partnership around land reform and rural development, as a means of
achieving these entities’ shared objectives of reducing poverty, inequality and unemployment,
was clear to interviewed stakeholders across government, UNDP, and experts. Furthermore,
the UNDP’s comparative advantage in terms of technical knowledge and expertise came
quickly to mind for both Department and UNDP respondents. UNDP’s reputation and its vast
global footprint allows it to access high-quality international expertise, offering opportunities
to learn from international experience; and to ensure that the policies and strategies put
forward by the Department are able to withstand scrutiny based on the research and evidence
that underpins them. Furthermore, several interviewees noted that the topic of land reform
is a contentious and politically sensitive one. In such an environment, UNDP was viewed by
several as “an impartial organisation in a highly sensitive space”, in line with UNDP’s stated
comparative advantage.

Where there was a concern of divergence between interviewee views around the rationale
for the partnership, is on the project management efficiencies of UNDP in comparison to that
of government. Several respondents from the Department and experts mentioned efficiencies
such as “turnaround time” and “cost-effectiveness” as part of the rationale for working with
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UNDP. While this adds to UNDP’s attractiveness as a development partner, senior managers
in both DALRRD and UNDP were concerned that the impression might be created that the
Department uses UNDP merely, or predominantly, to simplify project management and
procurement whereas UNDP should be a strategic partner which co-designs the support that
it provides so that South Africa can benefit from UNDP’s comparative advantages described
above. The more common view was effective project management is one of several benefits
of the Project, rather than the primary rationale for the partnership. In a review of all the main
areas of work undertaken by the Project, the evaluation found them well aligned to the policy
and strategic priorities of the Department as expressed in official plans and reports.

The Project has clear relevance to, and has contributed numerous pieces of research and
policy development support to, the cross-cutting goals of gender and women’s empowerment,
the State’s agenda of transformation and restorative justice, and accelerating the pace of land
reform and rural development and promoting livelihoods and employment opportunities by
promoting access to land and/or economic opportunities.

Project implementation arrangements have made it possible to pick up on, and respond to,
changing needs of the Department in a dynamic policy environment, even though the steering
committee did not facilitate broad and regular consultation and communication on Project
objectives and strategy as it was intended to. The Chief Directorate’s policy and strategic
priorities were set through Departmental processes. The steering committee was intended to
oversee the application of Project resources to support the development of these policies and
strategies, but given that it was not meeting as intended the Chief Directorate mostly took on
the responsibility for deciding, with UNDP, on the nature and focus of Project support. This
allowed the Project to proceed and make valuable contributions despite the weakness of the
oversight structure. The evaluation found the Project’s activities to be responsive to
Departmental priorities and in line with the Project’s objectives; and funding transfers to the
Project were approved by the Accounting Officer and Chief Financial Officer, signalling
endorsement. Nevertheless, senior decision makers in both DALRRD and UNDP stressed the
importance of institutionalising the steering committee (or similar) in order to improve
communication and consultation on Project activities. Such communication and consultation
could have clarified why a small number of individuals argue that the choice of activities did
not fully optimise the potential benefit of the partnership, while the evaluation does not find
instances of irrelevant activities.

Through the calibre of expertise that it secured, the Project has also been able to inform
national priorities in some ways, such as by facilitating consensus on a problem statement and
strategy for transformation of the structure of the economy as expressed in the DALRRD
theory of change of the Agriculture and Agro-Processing Master Plan.

Effectiveness

In terms of outputs, the Project has produced over 100 reports, position papers, consultation
reports, advisory notes, concept papers, progress reports and workshop proceedings and
presentations. These can be summarised into five areas of concentration (Figure 2). Much of
the work was in the area of Policy Development Support: in this way, the Project contributed
to the development, drafting or revision of at least 20 policies, bills and acts. (It should be
noted that the type and size of contribution to these policies, bills and acts varied. See further
discussion below.)
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Most of the areas of work were in direct support of specific policy and strategy processes,
and were focused on upstream policy development as per the Project design. Stakeholders’
from DALRRD, UNDP, representatives of various interest groups and beneficiaries were
exposed to the high calibre of expertise, that the Project was able to avail to South African
policy and strategy process. Those interviewed expressed appreciation for this, as well as the
significant exposure to international experience that the Project availed to these processes,
and the significant contributions made to the research and evidence base on which policy and
strategy is based. There is general satisfaction among all Project stakeholders interviewed with
the quality of the content of outputs (be they knowledge products, support to processes, or
events such as consultations or study tours). The interviewed expert