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Summary information for Cambodia 

 Currency = Cambodian Riel (KHR) 

 Exchange Rate (26 June 2009) USD 1 = KHR 4,282.45 

 Fiscal Year = January ï December 

 School Year = October ï July 

 Structure of Education = 6 years primary + 3 years lower secondary + 3 years upper 

secondary 

 Population = 13.4 million 

 Population Growth = 1.7% p.a. 
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Preface 

The Fast Track Initiative (FTI) is linked both to the Education for All (EFA) goals and to the 
Millennium Development Goals (MDGs). The FTI was launched in 2002, and by 2009 had 
been running for half its expected lifetime. The FTI partnership recognised the need to 
evaluate whether it is achieving the goals it has set itself. The evaluation was intended to 
provide an opportunity for reform and change where necessary. 

As stated in the Terms of Reference: 

The main purpose of the evaluation is to assess the effectiveness of FTI to date in 
accelerating progress towards achievement of EFA goals in participating countries, with 
particular attention to country movement towards universal primary completion (UPC). 
The evaluation will also assess FTIôs contributions to improving aid effectiveness at both 
the country and global levels. 

The evaluation was required to draw lessons learned from the FTIôs strengths and 
weaknesses and to make recommendations to further improve future partnership 
programming and effectiveness.  

The evaluation took place between November 2008 and February 2010. It was independent 
but jointly supported by a consortium of donors. An Evaluation Oversight Committee (EOC) 
was made up of representatives from the donor community, partner countries and civil 
society.  

The evaluation team was a consortium of three companies Cambridge Education, Mokoro 
and Oxford Policy Management (OPM). The methodology and process for the evaluation are 
described in Appendix V (Volume 4) of the final synthesis report. 

The main outputs of the evaluation, which included nine country case studies and eight desk 
studies, are listed overleaf.  
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EXECUTIVE SUMMARY 

Introduction 

S1   Cambodia is one of nine country studies being carried out as part of the mid-term 
evaluation of the Education for All (EFA) Fast Track Initiative (FTI). The FTI was launched in 
2002 by a partnership of donors and recipient countries to "accelerate progress towards the 
core EFA goal of universal primary school completion (UPC), for boys and girls alike, by 
2015". As the FTI had been running for half its expected lifetime, the FTI partnership 
commissioned an independent evaluation to see whether it is achieving the goals it has set 
itself. 

S2   The evaluation took place between November 2008 and February 2010. A full 
explanation of the evaluation, its methodology and its timetable is provided in the Evaluation 
Framework (Cambridge Education, Mokoro & OPM 2009a), available from the study website 
at www.camb-ed.com/fasttrackinitiative. The main outputs from the evaluation are listed on 
p iv. 

The Context for FTI in Cambodia 

S3   Cambodiaôs development has been disrupted by a chain of destructive events since 
the 1970s, which has left it short of physical infrastructure, organisational systems and 
human resources. Recently, Cambodia has generated high economic growth over an 
extended period. It has more than doubled its income per capita over the past decade. 
Despite this, Cambodia is heavily aid-dependent. Aid flows increased by 46% between 2003 
and 2007, from USD 540 million to USD 790 million. Latest estimates indicate donor 
disbursement of nearly USD 900 million for 2008. ODA has been running at 9ï12% of GDP, 
a relatively high rate by developing country standards.   

S4   Donor assistance provided to the education sector between 2003 and 2007 was 
USD 385.6 million. Though disbursements fluctuated, they were on a slightly rising trend, 
increasing from USD 75.0 million in 2003 to USD 88.2 million in 2007. However, the share of 
aid to education in total ODA has declined from 13.9% to 11.2% over the same period. 

S5   Domestically financed education expenditure, which is used primarily for recurrent 
expenditures, has increased in recent years. Recurrent expenditure on education, youth and 
sport increased by 42% in real terms between 2003 and 2007. The Government has 
committed, in the National Strategic Development Plan 2006ï10, to providing 60% of total 
government and donor resources for basic education. It has also committed and is achieving 
a share of the government recurrent budget for education at around 18.5% of total recurrent. 
Actual recurrent expenditures on education have been running at 17.1ï18.8% of total 
government recurrent expenditures between 2003 and 2008.  

S6   Policy, strategy and aid planning in the education sector is organised through a 
Sector Wide Approach (SWAp). In 2000ï01 the Ministry of Education, Youth and Sport 
(MOEYS) embarked on a policy-led reform process based on the first Education Strategic 
Plan (ESP) and Education Sector Support Programme (ESSP), which continues to be the 
basis for education sector planning.  

The FTI in Cambodia 

S7   FTI was launched in June 2002. The first and brief planning reference was in the 
ESP 2004ï8 which targeted the production of an FTI Action Plan by the end of 2004.  At the 
end of 2005, MOEYS sent a letter to Unicef, the lead donor, expressing the desire to join the 
list of the FTI endorsed countries. This was followed by the commissioning by the donor 
Education Sector Working Group (ESWG) of an appraisal of basic education during 2006, 
which was to form the base document for the initial application. On a parallel track, the World 
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Bank (WB) Task Team Leader submitted a proposal through the WB sector manager for the 
use of Education Programme Development Fund (EPDF) funds during 2006 to provide TA 
support for a range of planning activities.  

S8   Early in 2007, the ESWG prepared a request for the FTI Catalytic Fund (CF) support 
based on the assessment of the financing gap identified in the 2006 study, and of the 
sectorôs absorptive capacity. In May 2007, Cambodia formally applied for an FTI CF grant of 
USD 57.4 million, which was approved in principle by the FTI Steering Committee.  

S9   In September 2007, the WB and other Development Partners (DPs) in the education 
sector launched a joint mission to support the MOEYS in the final preparation of the proposal 
for the utilisation of the grant. The mission discussed next steps in processing and prepared 
TORs for financial management and procurement risk assessments which were to be taken 
into account in the final determination of the aid modality. The issue of the aid modality was 
to bedevil proceedings over the next months. 

S10   In December 2007, the findings of the financial management and procurement 
assessments were disseminated by the WB, with the fiduciary reviews giving Cambodia a 
"high risk" rating. Discussions on the sensitive issue of the financing modality reached 
decision point in the early part of 2008. There were two diametrically opposed views. One 
promoted by the European Commission (EC), was for the use of budget support and 
government systems for the financing modality. The EC had been providing sector budget 
support to education for a number of years without fiduciary problems. The other view 
articulated by the WB was that the financial and procurement assessments had identified 
critical risk levels. In the event, after a period of intense and sometimes traumatic discussion, 
a parallel aid modality was adopted.  

S11   The proposal for the utilisation of the USD 57.4million for the three year CF 
programme was approved by the FTI Secretariat in April 2008. In June 2008, the Country CF 
Grant became effective and the first disbursement was released in October 2008. 

S12   Early perceptions prevailing on both the Government and DP side were that the FTI 
was essentially a source of funding for the purpose of fast tracking the implementation of 
UPC. There was little awareness of the aid effectiveness goals of the FTI. Even today, there 
is a surprising lack of awareness, especially on the donor side, which reflects badly on 
interactions between the FTI, some donor HQs and donor country offices. On the 
Government side, the Paris Declaration process is perceived by stakeholders to have been 
central in awareness-raising around aid effectiveness.  

FTI and Education Policy and Planning 

S13   Cambodiaôs disrupted development has been a constraint on its planning systems 
and associated human skills and capacities. Policy planning systems, processes and 
capacities have been developing gradually since the late 1990s, but are still in need of 
strengthening. Since 2001, education planning has been based on the ESP and the ESSP. 
Originally developed with substantial external assistance, these plans have been reviewed 
and refined annually. The graduation of the Joint Technical Working Group (JTWG) and the 
ESWG from ad hoc working groups in 2000 and 2001, to be the main institutions of 
education sector and aid planning and management, is an important achievement. 

S14   The preparation of the FTI project was carried out through existing education sector 
processes and institutions which pre-date the FTI engagement in Cambodia by several 
years. The process of planning the CF project did not lead to more than minimal 
improvements in existing policies and processes. Where improvements may be taking place 
post-FTI, it is more likely they are attributable to processes already in place, and not to the 
FTI. 
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S15   FTI inputs have been designed to: 1) expand pre-school and primary education 
services to reach the most vulnerable groups; and 2) enhance professional and 
administrative institutional capacity for education service delivery. The FTI CF provides 
finance for strategies for achieving UPC, in particular by allowing the scaling up of initiatives 
especially of classroom and district education administration facilities. 

S16   FTI inputs were consistent with country and policy needs as reflected in the 
ESP/ESSP and EFA priorities. However, the FTI design should have taken a broader view of 
the results framework which would have prioritised systematic capacity building and 
government ownership issues. FTI has contributed to the participation of key education 
stakeholders in policy setting and planning processes, and to access to and quality of 
primary education among vulnerable and disadvantaged groups. Micro and macro level 
planning and policy dialogue, would have benefited from additional guidance from the FTI to 
education policy and strategy formulation. 

S17   The FTI design process was reasonably efficient in terms of its interaction with policy 
and planning since it was aligned with the existing ESP and EFA frameworks and processes 
of education policy and strategy formulation. However, there were weaknesses in the design 
process where the preparation of key planning documents insufficiently involved 
government. Operational efficiency has been reduced by the slow process of TA recruitment. 

FTI and Education Financing 

S18   SWAp-type sector financing frameworks have been in place since 2000 in the form of 
the ESP and ESSP. These have guided the targeting and use of both government and donor 
financial flows since 2001, though most donor funds have been managed through parallel 
structures. These costed frameworks are the instrument for linking domestic and external 
resources to sector policy priorities. There have been structural weaknesses particularly in 
linking the capital budget with the MTEF and the PIP. The quality of the ESSP costings has 
also been questionable. The lack of budget integration and poor costings are weaknesses 
which continue to the present.  

S19   External funds, in the form of loans, grants and budget support have been the main 
source of education capital and some operational spending. Most donors, with the exception 
of the AsDB and the EC, have continued to manage funds through parallel channels. The 
first ESSP 2001ï5 was supported by a number of financing modalities, including an AsDB 
sector development programme loan which was a combination of budget support and 
project-type capital investment), an EC grant administered through targeted sector budget 
support, and Swedish International Development Agency (Sida), Japanese, Belgian and 
other bilateral grants.  

S20   FTI finance inputs were provided exclusively through EPDF and CF grants. FTI CF 
funds will help close the financing gap for UPC. Stakeholders considered the CF finance 
package for new schools and district education offices, for scholarships, and for classroom 
quality improvements, to be reasonably balanced in terms of dealing with access and quality 
issues. EPDF funds were used for a range of supportive planning and policy including the 
preparation of the FTI CF project planning document, and the strengthening of policy 
dialogue on the education of children with disability. 

S21   It is too early to judge whether the FTI funding will lead to funding additionality. There 
are signs of a reverse trend with one major donor curtailing one of its projects because of 
availability of the FTI funding. There has been no change in the commitments to local 
finance contributed by Government. The FTI CF funding has been flexible. It has allowed 
resources to flow to areas where they are needed in the perception of the Government. It 
has also been capable of being used in areas of recurrent activity such as in the provision of 
scholarships. 
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S22   FTI will support the programme of PFM reforms which are being rolled out to all 
sectors through the PFMRP. It will strengthen procurement, financial management and 
monitoring and internal audit, and will therefore be directly relevant to the PFM challenges.  

S23   Fiduciary assessments pointing to a "high risk" rating led to the choice of a parallel 
project financial management modality. This has imposed additional transaction costs on the 
government, and has worked against the strengthening of the financial management 
arrangements for the education sector SWAp.  

S24   The FTI CF grant has contributed to the short term predictability of funding to the 
sector. However, the long term is not predictable since there is no indication for Cambodia 
as to what will happen after 2010. This is particularly serious where operational activities are 
being funded by the FTI. 

FTI and Data Gaps 

S25   Data collection and monitoring mechanisms pre-date the FTI intervention. The 
Education Management Information System (EMIS) collects annual data returns from school 
principals, and is increasingly able to show trends, targets and to produce projections.  In 
addition, the Aid Management Information System (AMIS) tracks and publishes data on 
donor programmes on-line. This is linked to the Cambodia Development Council ODA 
database. The Ministryôs Human Resource Management Information System and Finance 
Management Information System are also being developed. 

S26   Cambodia did not, therefore, require major FTI inputs for the development of an 
EMIS.   CF inputs are focused on scaling up existing programmes requiring further support.  
They will facilitate decentralised education management as well as the inspectorate of 
education to function more effectively, both from a pedagogical and a financial perspective.  
School Self Assessment (SSA) is expected to strengthen results-based delivery. School 
development plans (supported by grants) are intended to improve and incentivise bottom-up 
performance monitoring.   

S27   It is too early to assess the impact of the FTI on data and monitoring gaps. Revised 
indicators and targets for measuring progress will be reviewed by stakeholders at the 
up-coming NEC, and targets for key cross-cutting issues included in discussion. The 
effectiveness of FTIôs plans to carry out a number of "rigorous evaluations" of progress, 
together with the intention of the WB to carry out, with the ESWG, semi-annual supervision 
missions, will depend on the integration of these operations with routine government M&E, 
rather than comprising parallel, externally-run "add-ons" to an already fragmented system.  
Bringing together the NEC with the joint review in March 2009 is a positive sign. There is 
little other evidence that the FTI was contributing to the harmonisation and coordination of 
DPs M&E in this more efficient manner. 

S28   The long term influence of the FTI will depend on whether data that are being 
collected with the FTI resources are utilised, and whether the data and M&E systems of the 
FTI CF project are fully integrated with government systems and harmonised with DPs. 

FTI and Capacity Building 

S29   Capacity development (CD) in Cambodia has been shaped by the decimation of its 
professional cadres during the rule of the Khmer Rouge.  As a result, the last decade has 
been a period of capacity substitution and gap filling.  But lack of progress in CD has also 
been due to the proliferation of formats and demands by donors, of rules and procedures for 
procurement, disbursement, reporting, accounting and auditing; and the setting up of parallel 
systems. 
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S30   The need for more coherent CD strategies was recognised by the education sector 
JTWG in 2005, and subsequently each MOEYS department developed its own Capacity 
Building (CB) plan.  This culminated in a plan approved by the JTWG in September 2007.  
The main constraints identified included public financial management, and the lack of 
coordinated Annual Operational Plans (AOPs) linking expected results to the budget.  Thus, 
institutional CD has been a priority in the ESP since 2001, and many contributions have 
been made by DPs.  However, despite attempts to consolidate departmental "capacity gaps" 
in an overall CD plan, neither the MOEYS nor the DPs have yet embraced a holistic 
approach to individual, institutional and organisational CD.  

S31   The focus of CD in the FTI CF project is on the weaker parts of the programme, i.e. 
financial management, and programme planning and management processes where 
improvements had already begun. Although the FTI CF "project" drew substantially on the 
existing ESP and ESSP, ultimately, senior leadership in the MOEYS agreed to all three 
components in the name of expediency, concerned at their capacity to implement a more 
comprehensive programme, and to utilise the funding efficiently in the three-year project 
time-period. 

S32   Institutional development and capacity building is one of the three components of the 
FTI support. Implementation activities supported by the FTI CF are being carried out through 
the regular departments of MOEYS, with the exception of the financial management 
function. EPDF activities have been supportive of a range of preparatory activities connected 
with the main CF funded project.  

S33   Gaps in CD still exist as there is no effective system and institution in place to 
manage TA, and no evidence of a coordinated approach in the Ministry to CD. Practices 
have focussed on providing short term solutions rather than tackling the complex issues of 
public sector reform.  

S34   There is little awareness of the FTI CD Guidelines, and their message concerning 
holistic CD had not caught on. There was little gain in the process of developing the FTI CF 
project in terms of capacity building. The initial work for the preparation of the FTI appraisal 
document was carried out exclusively by a consultant. The ESWG was not well equipped 
with educational expertise and aid effectivness to support the planning process.  

S35   CD planning has been seen as a separate process from operational planning, 
reduces. This reduces the efficiency of CD processes, as does the failure to adopt an holistic 
approach to CD. FTI could be a catalyst for the integration of DPs' contributions to broader 
CD, but currently the FTI project seems relatively divorced from these higher goals. 

FTI and Aid Effectiveness 

S36   The planning and institutional frameworks provided by ESP and ESSP, and JTWG 
and ESWG, have provided coherence and alignment in the way donor funds have been 
provided to the education sector over the last eight years. Cambodia had a reservoir of good 
aid management practices on the ground before the advent of the FTI. The ESP and ESSP 
are well established, and widely understood and accepted by DPs and other stakeholders, 
as providing a sound, country-led, sector wide framework for aid alignment. There was no 
review of these long standing frameworks as a result of the FTI, nor was it necessary. 

S37   To some extent, the aid modality adopted for the FTI CF in Cambodia was 
predetermined by the instructions handed down from HQs on the endorsement and 
application process. WB is the supervising entity so processes have been carried out 
according to WB standards of due diligence, which included stronger fiduciary requirements 
as the FTI went on. The framework arrangements for dealing with applicant countries 



FTI Mid-Term Evaluation ï Cambodia Case Study 

 

 

xvi February 2010 

 

including Cambodia (use of ESWG as a conduit, presentation to the FTI steering committee 
by ESWG) acted against country ownership.  

S38   While the FTI activities have been in line with principles of better aid management, 
the FTI has had little influence on developing the aid effectiveness agenda, or on sector 
dialogue, harmonisation, accountability, and some key aspects of alignment. The FTI aligned 
its assistance with the ESP and ESSP and worked through the institutions which facilitated 
joint planning, monitoring and mutual accountability of the sector. By doing so, the FTI 
helped maintain the progress towards UPC.  

S39   The FTI CF project adopted a parallel financing modality which mirrored the 
arrangements for the WB education sector projects. While the CF project has utilised and 
thereby strengthened technical implementation systems, the adoption of a parallel project 
modality failed to strengthen the systems for the financial management of the education 
sector SWAp.  

S40   By and large, the extant aid effectiveness systems, albeit with weaknesses in relation 
to financial management alignment and donor harmonisation, were in place pre-FTI and 
have not evolved in response to the FTI. The major gap in terms of improving the efficiency 
of harmonisation has been the lack of donor buy-in to the use of governmentôs financial 
management system. The work of the PFMRP will address this. The ESWG has not pushed 
the broader AE agenda, and there is little reason for optimism that fragmented CD, donor 
managed TA and bilateral M&E missions, will be reduced. 

S41   If the FTI continues to a second stage, there should be a platform in two to three 
years time to harness the PFM reforms for the purpose of channelling the FTI resources 
through government systems. In the meantime, there is a considerable degree of uncertainty 
about the future levels of funding which will be available from the CF and from the FTI 
partners over the long term. 

Cross-Cutting Issues 

S42   Both ESP/ESSP and EFA plans had detailed sections on Gender and on "Special 
Challenges in the Cambodian Context", including strategies for addressing cross-cutting 
issues such as HIV/AIDS, Ethnic Minorities, Children and Adults with Disabilities, etc. A 
Gender Mainstreaming Strategy has been developed and a Gender Education Policy, in 
addition to Quality Standards and Indicators for Gender Mainstreaming in Education, drafted 
in 2006.  

S43   FTI support to cross-cutting issues was through supporting the ESP/ESSP 
framework, which was therefore supportive of and relevant to the policy adopted by the 
government. Gender, inclusion and disability have been a relevant FTI focus. The CF project 
incorporates strategies to enhance access to and quality of primary education among 
vulnerable and disadvantaged groups with due attention to equity, gender, children with 
disabilities and student learning on both academic disciplines and life skills. The main 
beneficiaries will include children in remote areas, those from poor families and those with 
disabilities with careful attention to gender equality. 

S44   EPDF monies have been used to support policies and strategies for dealing with 
vulnerable and disadvantaged groups. This has contributed to the government Policy on 
Education for Children with Disabilities and the survey of children with disabilities. Support 
was also given for the development of a teacher training manual for child inclusion.  
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Conclusions 

Is what the FTI aims to  accomplish consistent with current needs and priorities of 
Cambodia?  

S45   FTI supports a set of priorities that were identified by the Government and supported 
by other donors prior to the FTI. These priorities are set out in a coherent five year planning 
framework, the ESP, and are complemented by the longer term EFA strategy and the annual 
ESSPs. These planning frameworks, which provided the FTI priorities, are consonant with 
the NSDP. The FTI-CF project will make a significant contribution to closing the financial gap 
for UPC/EFA.   

S46   The RGC is committed to EFA and has adopted its agenda of action which is broader 
than UPC, focusing on early childhood, literacy, and gender. The FTI CF project focuses on 
scaling up a set of activities and existing initiatives designed at impacting on access to 
education, particularly for deprived and vulnerable areas and groups. In terms of content and 
focus, the FTI CF project is relevant to the priorities and needs of the country. 

S47   The process of deriving the FTI CF project design and aid modality, had limited 
relevance to the broader aid effectiveness agenda. Thus, while the FTI supported the needs 
and priorities of Cambodia from a policy perspective, it did not contribute to enhancing or 
strengthening progress towards a full SWAp. The opportunity was missed for taking a 
broader perspective on the sector and ensuring that key capacity and ownership issues were 
tackled. The relevance of the FTI was also potentially reduced because it was understood by 
many for a considerable amount of time to be essentially a funding source. 

To what extent is FTI accomplishing what it was designed to do, accelerating 
progress on EFA? 

S48   The objectives of the ESP and ESSP are to expand pre-school and primary 
education services to reach the most vulnerable groups, and to enhance professional and 
administrative institutional capacity for education service delivery. This includes planning at 
school and district levels, a focus on gender, teaching and learning improvement and school 
self-assessment.  However, under the FTI process, neither improved micro-level planning 
nor the broader macro agenda issues (CD, AE and links to the PFMRP) were developed.  
Nonetheless, the FTI in-country partnership provides the opportunity to build further on the 
progress already made in these areas.  

S49   Despite the lack of a coordinated approach to capacity development in the Ministry, 
the FTI did not step in.  This was a lost opportunity, especially in view of the recently 
produced FTI CD Guidelines that could have facilitated this process. 

S50   The polarisation of views experienced in the process of designing the FTI CF Project 
focused minds more on the aid effectiveness of different aid modalities, rather than the 
modalities and trade-offs of achieving the EFA goals.  

S51   FTI is expected to make an important contribution by providing resources to priority 
areas. However, there is strong concern about issues of continuity and sustainability as the 
current funding line will expire in 2010 and there are no clear indications of what will happen 
after this.   

Has the FTI helped mobilise domestic and international resources in support of EFA 
and helped donor agencies to adopt more efficient development assistance strategies 
based on Paris Declaration ideals? 

S52   When the FTI became part of the education landscape, significant resources had 
already been mobilised by Cambodiaôs DPs. The RGC has been firmly committed to 
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providing resources for education. The FTI is relatively young in Cambodia, with CF funding 
approved in principle in May 2007, and a first disbursement of USD 15 million made in 
October 2008. So far, there is no evidence of a catalytic effect of the FTI endorsement 
process whereby other donors expect to increase their financial support. In view of DP and 
RGC understanding of the FTI largely as a source of funds, this is not surprising. There are 
early indications of a reverse trend.  

S53   There is no strong evidence that the FTI has helped donor agencies to adopt more 
efficient development assistance strategies in line with the Paris Declaration ideals. While 
the FTI endorsement process has supported existing policy, priorities and processes in 
general, there is evidence that the FTI may be working against some of the key principles in 
the Declaration which it seeks to promote. This includes those related to alignment (avoiding 
parallel project implementation arrangements), harmonisation (using common procedures), 
ownership, and predictability (as there is no assurance of what will happen after 2010).  

S54   More detailed conclusions relating to each workstream (policy and planning, finance, 
data capacity development, and aid effectiveness) are provided in Chapter 11, ¶0-¶0. 

Recommendations and Reflections  

S55   The case study focuses on the specific country experience of Cambodia, but it also 
raises wider issues for the evaluation as a whole.  The broad objectives of the FTI were, in 
the end, rather weakly reflected in Cambodia, partly because there seemed to be little 
awareness of these objectives among the donor group.  The Catalytic Fund project became 
the main manifestation of the FTI across all workstreams, and the design options for the CF 
project were in practice greatly constrained by decisions about its modality, management 
and time horizon,   The wider evaluation will need to consider the underlying reasons for the 
pressure to continue with "business as usual" approaches. 

S56   The following recommendations are offered: 

(a) Transaction costs should be minimised under the CF project, ensuring that all the 
FTI supervision, monitoring and evaluation are harmonised and aligned with the 
joint ESP/EFA framework of activities.  

(b) The local donorsô group is not necessarily appropriate for appraisal of the FTI 
endorsement process. This raises a different potential role for donorsô HQs. The 
FTI Secretariat should be liaising formally and directly with both the Government 
and the ESWG, rather than simply through the ESWG. 

(c) Locating the FTI CF parallel project management within the MOEYS, rather than 
using some form of budget support as the chosen financial modality ï requires 
design work to ensure that such "embeddedness" will be effective.   

(d) The need for changes in the EPDF allocation and reporting procedures are 
confirmed in the case of Cambodia. There has been a missed opportunity 
through the FTI to contribute more fully to capacity development in Cambodia in 
the current phase of support, and this is partly related to lack of understanding by 
partners on the role of the FTI and the EPDF. The FTI Secretariat, donor HQs 
and ESWG should raise awareness of the FTI Capacity Development Guidelines 
for addressing capacity needs in Cambodia, and its message concerning holistic 
capacity development. 

(e) The blurred and overlapping roles of the WB and the FTI need to be addressed ï 
and a contribution to such greater definition may be found in an increased role of 
monitoring and support by DP HQs. 

(f) Cambodian experience indicates the need for LDGs to become genuine LEGs, 
as well as the need for much greater monitoring and communication between the 
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FTI DP HQs, the FTI Steering Committee (Board), DP in-country staff and the FTI 
Secretariat.  The Cambodian study highlights the communication needs around 
the FTI during both the planning and implementation of the FTI activities.  

Encouraging exchange of experience with other FTI countries in the region or more 
generally should also be considered, including the potential monitoring of the FTI DPs by 
endorsed countries. 
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1 Introduction 

The Fast Track Initiative 1 

1.1 The Education for All ï Fast Track Initiative (EFA-FTI) is an evolving partnership of 
developing and donor countries and agencies.  Its main objective is "accelerating progress 
towards the core EFA goal of universal primary school completion (UPC), for boys and girls 
alike, by 2015" (FTI 2004 p3.). It was established in 2002 by 22 bilateral donors, 
development Banks and international agencies, prompted by the 2000 Dakar World Forum 
on Education, which yielded both the current EFA goals and a commitment to increased 
financial support for basic education.2 Also, as an outgrowth of the 2002 Monterrey 

Consensus, FTI was designed as a compact that "explicitly links increased donor support for 
primary education to recipient countries' improvements in policy performance and 
accountability for results" (FTI 2004 p 3). 

1.2 According to its Framework document (FTI 2004), the FTIôs major contributions to 
accelerated UPC would be by supporting: 

 Sound sector policies in education 

 More efficient aid for primary education  

 Sustained increases in aid for primary education  

 Adequate and sustainable domestic financing for education  

 Increased accountability for sector results.  

1.3 Through such contributions to country progress on EFA goals, the FTI aspired to help 
countries close four gaps: financial, policy, capacity and data. 

1.4 The Framework (FTI 2004) set out the following guiding principles: 

 Country-ownership: the FTI is a country-driven process, with the primary locus 
of activity and decision-making at the country level. 

 Benchmarking: the FTI encourages the use of indicative benchmarks (the FTI 
Indicative Framework), locally adapted, to stimulate and enlighten debate over 
policies, to facilitate reporting of progress on both policies and performance, and 
to enhance mutual learning among countries on what works to improve primary 
education outcomes. 

 Support linked to performance: The FTI is intended to provide more sustained, 

predictable and flexible support to countries that have demonstrated commitment 
to the goal of UPC, adopted policies in full consideration of a locally adapted FTI 
Indicative Framework, and have a need for, and the capacity to use effectively, 
incremental external resources. 

 Lower transaction costs: The FTI encourages donor actions to provide 

resources to developing countries in a manner which minimises transaction costs 
for recipient countries (and for the agencies themselves). 

 Transparency: The FTI encourages the open sharing of information on the 
policies and practices of participating countries and donors alike. 

                                                
1
 This description draws on the Terms of Reference for the evaluation (see Cambridge Education, 

Mokoro & OPM 2009a, Annex A). 
2 The Dakar Forum communiqué stated that "No countries seriously committed to Education for All 

will be thwarted in their achievement of this goal by lack of resources."   
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1.5 In line with these principles, support for participating countries is based on the 
endorsement of a national education sector plan (over 30 countries have now been 
endorsed).  Endorsement is intended to facilitate coordinated support from donors engaged 
in the education sector.  There are also two FTI-specific instruments which can provide 
support at country level: 

 The Catalytic Fund, set up to provide grant financing for eligible countries. The 
Fund had disbursed USD 396 million to 20 countries as of November 2008. 

 The Education Program Development Fund (EPDF) set up to provide eligible 

countries access to grant financing for capacity building (e.g., analytic work for 
planning and budgeting or training) and to support cross-country learning 
experiences. The EPDF had disbursed USD 28.8 million (of USD 58.5 million 
committed) to over 60 countries as of December 2008. 

1.6 The World Bank is the trustee for both these funds, and also hosts the FTI 
Secretariat in Washington DC. 

1.7 The FTI's management arrangements and operating procedures have evolved 
considerably, and are still being refined. The timeline at Annex C of this report includes a 
summary of the main changes in the FTI, as well as its involvement with Cambodia. 

Purpose and outputs of the e valuation  

1.8 The FTI partnership commissioned an independent mid-term evaluation to take place 
at the mid-point between the FTI's establishment and the MDG target date of 2015.  It is 
therefore designed both to assess progress so far and to offer guidance for the FTI's future 
work. According to the TOR (FTI EOC 2008): 

The main purpose of the evaluation is to assess the effectiveness of FTI to date in 
accelerating progress towards achievement of EFA goals in participating countries, with 
particular attention to country movement towards universal primary completion (UPC). 
The evaluation will also assess FTIôs contributions to improving aid effectiveness at both 
the country and global-levels.  The evaluation will assess the Initiativeôs added value, 
identify lessons learned from its strengths and weaknesses, and formulate 
recommendations for improved partnership programming and effectiveness. (TOR, ¶12) 

1.9 The evaluation is being managed by an independent Evaluation Oversight 
Committee (EOC), and the evaluation process is meant to take account of the viewpoints of 
all stakeholders and encourage their involvement in debating the issues it raises.  The main 
outputs are listed on p.iv: 

Evaluation m ethodology  

1.10 The biggest challenge in evaluating the FTI is to disentangle the activities and effects 
of the FTI itself from those that would have occurred anyway.  The approach adopted is 
contribution analysis.   This involves a through review of the context and of overall results in 
the education sector, linked to a good understanding of what the FTI's inputs and activities 
were, and of the effects that they were intended to have.  Available qualitative and 
quantitative evidence is then used to assess what contribution (positive or negative) the FTI 
may have made to the overall results observed. 

The role of country s tudies  

1.11 The work programme for the evaluation envisages nine full country case studies.  
According to the TOR: 

Case studies are expected to be used in this evaluation as a means of developing 
greater insight into country-level processes, accomplishments, and problems, all in the 
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context of each country, thus making a contribution to the lessons-learned part of the 
evaluation.  (TOR ¶21) 

1.12 The selected countries represent a range of country contexts and a range of different 
experiences with the FTI.3  Each country study was a contribution to the overall evaluation.  
It was not a full evaluation of the education sector, nor is it linked the FTI's processes for 
country endorsement and allocation of funding.  However, the case studies were conducted 
in close collaboration with the country stakeholders in the FTI, and it was expected that their 
reports will be of value to the countries concerned. 

1.13 The country studies took account of the different perspectives of different 
stakeholders and consider the different streams of effects (education policy and planning, 
education finance, capacity, data and M&E, aid effectiveness) which the FTI is intended to 
have. They have tried to establish outcomes ("results on the ground") and assess whether 
and how the FTI inputs may have contributed to those results. See Annex A for more details 
on the methodology and the approach to country studies. 

The study p rocess for Cambodia  

1.14 The country case studies were based on substantial preliminary research, followed 
by a country visit, and the drafting of a country case study report. The visit to Cambodia took 
place between 19 and 30 January 2009. The Country Study team consisted of Ray Purcell 
(Country Study Team Leader), George Taylor, Abby Riddell, and Khieu Vicheanon.  

1.15 The team met a range of stakeholders from the government, donor, NGO and civil 
society communities. The team also spent a day visiting Kampong Cham province. The 
teamôs programme, including a list of persons met, is at Annex B. 

1.16 Shortly after the country visit, a Country Visit Note was circulated to stakeholders 
who had been interviewed.(Purcell et al 2009) This country visit note was intended: 

 to provide a briefing on the work so far on the Cambodia case study; 

 to give a short summary of the study team's initial findings and conclusions; 

 to explain the next steps in the study process; 

 to encourage stakeholders in Cambodia to provide further inputs and feedback as 
the study proceeds. 

Outline of this r eport  

1.17 In keeping with the evaluation methodology (¶1.10 above), this report first reviews 
Cambodiaôs overall progress towards EFA objectives (Part B), then systematically considers 
the parts played by the FTI (Part C). Part C is structured according to the five workstreams 
within the overall evaluation: policy and planning, finance, data and M&E, capacity 
development, and aid effectiveness. Each subsection addresses the context, inputs and 
activities of the FTI, and the relevance, effectiveness, efficiency and sustainability (where 
possible) within these workstream areas. There is also a chapter on cross-cutting issues. 
Conclusions and recommendations are in Part D. 

Subsequently the draft report was reviewed by the EOC and, in September 2009, made 
available for general comment. The present final draft takes account of comments received.

                                                
3
 See the Evaluation Framework (Cambridge Education, Mokoro & OPM 2009a) for a full explanation 

of the choice of country cases. 
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PART B: EDUCATION FOR ALL IN CAMBODIA 
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2 Cambodia Background  

Cambodia in brief 

2.1 Cambodia gained independence from France in 1953. It enjoyed a brief period of 
peace and social development until the escalation of the Vietnam war in the 1960s and its 
spill-over into Cambodia, consequent destabilisation and the eventual take-over by the 
Khmer Rouge in 1975. The period from 1979 following the driving out of the Khmer Rouge, 
was one of slow and painful reconstruction. The education system (as with the economic 
and civil systems) had been totally destroyed.  

2.2 The governance and development model that followed was socialist and centrally 
planned, overseen until 1989 by Vietnamese liberating forces. During this period there was 
continuing civil war between Khmer Rouge and government troops in many parts of the 
country, particularly the rural and border areas. The fighting was gradually eliminated 
through a combination of military victory, uneasy treaty and assimilation of rebels into the 
government. At this time between 200,000 and 300,000 refugees survived in border camps 
where basic education eventually became available. 

2.3 The prime objective in 1979 for post-Khmer Rouge Cambodia was to rebuild the 
country from the state of near total destruction of all its assets ï human capital; economic, 
educational and social institutions; government structures; and physical infrastructure ï with 
considerable financial and technical assistance from the international community, Cambodia 
organised its first general elections in 1993. Since then, relatively peaceful national elections 
have been held every five years, the most recent being in 2008 when the ruling Cambodian 
Peopleôs Party was returned to power for the fourth time.  The ensuing period of relative, 
though not continuous, peace and political stability provided a platform for development. 

2.4 Following the signing of the Paris Peace Accords in 1992 and the national elections 
the following year, the flow of western donor aid into Cambodia, whose government had up 
to that point not been recognised internationally, increased substantially. In 1993, a new 
Constitution was signed which inter alia committed the state to the provision of nine years of 
free primary and secondary education (Article 68). Decentralisation and deconcentration 
programmes have been developed since 2003 and have included the passing of an Organic 
Law and processes for regular elections to Commune Councils. 

2.5 Cambodiaôs current population is 13.4 million, with 6.5 million males and 6.9 million 
females. The share of children and youth in the population is now 61%, but the annual 
growth rate and total fertility rate are declining. Urbanisation has been increasing rapidly, but 
the most rapid population growth is concentrated in the more remote provinces.  

2.6 Cambodia has opened new doors for regional and global trade opportunities with its 
membership of ASEAN and WTO. With regional and global integration and other supportive 
environments, Cambodia has enjoyed strong economic performance. Real GDP grew by an 
estimated 9.6% in 2007, following double-digit growth for each of the previous three years. 
Recent strong economic growth has been underpinned by garment exports, surging tourism 
and construction, and a steady agricultural expansion.  

2.7 However, Cambodia remains one of the poorest countries in South-East Asia despite 
the prevalence of poverty declining to 35% in 2004 from 45ï50% a decade earlier. 
Consumption inequality stabilised between 1997 and 2004, following an increase from 
1994-1997, and it is expected that poverty has declined further to 2007 due to good 
agricultural growth. Poverty and near-poverty remain high, and other human development 
indicators continue to reflect difficult living conditions. The Human Development Index (HDI) 
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for Cambodia is 0.598, which gives the country a rank of 131st out of 177 countries with 
data. Ninety percent of the poor are located in rural areas which is where 75% of 
Cambodians live and work, largely at a subsistence level, depending on fishing and farming 
for their livelihoods4. Improved infrastructure, in the form of roads, telecommunications and 

public service provision, has raised the living standards of the rural population, though these 
remain well below those in the urban areas5.  

2.8 In the social sectors, Cambodia has made discernible and commendable progress. 
The gross primary enrolment rate has risen faster than the low-income countries average, 
while many health outcomes, such as HIV prevalence and infant mortality, have dramatically 
improved, (World Bank 2008b) Nonetheless it should be noted that with an adult HIV 
prevalence rate of 1.6% (down from 3.4% in 1998) Cambodia still faces a generalised HIV 
epidemic and has one of the highest HIV prevalence rates in Asia.  

2.9 Despite encouraging progress with economic growth and stabilisation, Cambodia 
continues to face formidable challenges. Most of the high growth over the past decade has 
been urban-based and narrowly focused on garment exports, tourism, and the construction 
industry, all of which may be vulnerable to the global economic downturn. Provision of good 
quality education and other social services and the generation of employment loom large 
among the challenges to be faced by Cambodian society. This is especially important 
because children under 15 years of age account for 39% of the population. Partly due to 
HIV, it is estimated that 7.8% of children below 15 in Cambodia (approximately 335,000) 
have lost one or both parents. Care of orphans is a major concern in a country still 
recovering from decades of civil unrest and facing extreme poverty. 

National development strategy and performance 

2.10 Historically, uncoordinated ODA and lack of government leadership had resulted in 
parallel development strategies and high transaction costs for the Government. There was 
little information available as a basis for understanding poverty or for formulating a poverty 
reduction policy. And there were a number of constraints impeding the realization of gender 
equality.  

2.11 In an attempt to address these weaknesses, Government prepared the National 
Strategic Development Plan (NSDP), 2006ï2010, which provides a broad "road map" for 
sector policies and strategies to address the realization of the Cambodia Millennium 
Development Goals (CMDGs). The NSDP seeks to operationalise the Governmentôs political 
vision, the Rectangular Strategy. The aim is for annual national budgets to be aligned to the 
NSDP as well as to the three-year rolling Public Investment Program. The NSDP opens up 
possibilities for significant steps forward in terms of aligning sector strategies and planning 
cycles to a long-term national development framework as well as in steering DPs to align 
and harmonise their efforts.    

2.12 The NSDP has also allowed Government to focus on poverty reduction through a 
consolidated national plan with increased country ownership, implementation and monitoring 
capacity, and participation.  Government and ODA resources are combined and aligned 
more effectively with national development goals. Gender inequality is addressed in a 
comprehensive manner.   

                                                
4
 In 2008 up to 340,000 mainly women were employed in garment factories, many from rural areas. 

Since then there has been an estimated 30% drop in numbers. Tourism also represented a 
substantial employment market.  
5
 Mekong Region Health Survey, 2000 estimated 80ï90% of residents in the capital, Phnom Penh 

had access to sanitation. No other area had more than 40% access, and the majority were below 
20%. 



Chapter 2: Cambodia Background 

 

 FTI_CR_Cambodia(February2010y).doc  11 

 

2.13 Government adopted the NSDP in 2006, replacing previous donor-driven plans with 
a single national development strategy. The Technical Working Group (TWG) for Planning 
and Poverty Reduction provides a forum for regular dialogue between the Government, DPs 
and civil society on the implementation of the NSDP, and over the last two years, the 
Ministry of Planning (MOP) has developed (with support from the TWG) a strategic plan to 
refocus the Ministry and help build its capacity to coordinate the implementation, monitoring 
and evaluation of the NSDP. The TWG has also provided the forum for shifting external 
support towards a Ministry-wide, programme-based approach, by which development 
partners supporting the MOP will coordinate their assistance behind the NSDP. 

2.14 Progress in achieving the goals set out in the NSDP has been impressive, with 92% 
of indicators recorded as completed or on track by the World Bank (World Bank 2008b). On 
gender equality, there have been a number of improvements, including an increase in 
womenôs representation in Commune Councils from 8% to 15% following the 2007 elections,  

2.15 In recognition of the need for more effective implementation of the NSDP, the 
Government prepared a framework for monitoring NSDP implementation in 2006. The first 
Annual Progress Report on the implementation of the NSDP was prepared within this 
framework in 2006. It provides a review and updates on progress in implementing strategies 
outlined in the NSDP, on achievements made against indicators defined in the NSDP, and 
on the status of alignment of external development partnersô support.  

2.16 Serious efforts to address public financial management (PFM) weaknesses were 
introduced in the form of the Public Financial Management Reform Programme (PFMRP) in 
2005. Supported by a multi-donor effort, the programme is working to improve efficiency and 
transparency in revenue collection, incorporating an effective Extractive Industries 
Transparency Initiative based framework for the expected increase in extractive industry 
revenues. Second, the programme is strengthening financial accountability and human 
resource capacity to support the ongoing deconcentration and decentralization initiatives to 
improve service delivery and to increase government responsiveness to citizensô needs. 
Third, the programme is supporting efforts to mitigate procurement, fiduciary and capacity 
risks so that project-specific interventions can eventually be replaced by government 
systems and harmonised donor-funding arrangements.   Cambodiaôs PFM, human resource 
and audit agencies, which are responsible for overall oversight of the PFM system, will also 
be supported.  

2.17 Public administration reform has been proceeding more slowly than that for PFM. 
The World Bank is supporting the Council for Administration Reform (CAR) to undertake a 
more extensive review of the current situation with the intention of developing a credible 
action plan for addressing Civil Service Reform and Remuneration. Analytical work will 
underpin this programme, including annual External Advisory Panel Reports, a Public 
Administration Reform (PAR) assessment during FY09 and an updated Integrated Fiduciary 
Assessment and Public Expenditure Review (IFAPER). 

Aid and aid relationships 

2.18 According to data from the CDC Data Base, ODA disbursements to Cambodia for the 
period from 1992 to 2007 were USD 7.9 billion. Twenty nine percent of these resources 
came from UN and multilateral sources, 63% from the EC and bilaterals, and 8% was 
funding from NGOs. In 2007, about USD 790 million in ODA was disbursed, equivalent to 
nearly 9% of GDP (Table D1 in Annex D). On  a  per capita  basis, Cambodia  has  received 
significantly  more ODA  than  other  low-income countries during the past decade. Indeed, 
before 2004, Cambodiaôs development assistance was equivalent in size to its national 
budget (CDC 2008b).  
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2.19 Aid flows increased by 46% between 2003 and 2007, from USD 540 million to 
USD 790 million. Latest estimates indicate donor disbursement of nearly USD 900 million for 
2008. Though declining recently as a proportion of a vigorously growing economy, ODA has 
been running at between 9ï12% of GDP, a relatively high rate.  Given Cambodiaôs 
substantial financial needs, its limited capacity to mobilise domestic revenues, and the 
narrow private sector base, it is expected that Cambodia will continue to depend heavily on 
ODA in the medium term. 

2.20 In 2007 there were six multilateral and nineteen significant bilateral donors to 
Cambodia. The top ten donors overall between 1992 and 2007 were, in descending order, 
Japan, AsDB, UN Programmes, UN Own Funds, World Bank, EC, France, Australia, China 
and Sweden (Table D2). In 2007, Japan was still the main donor, while Chinaôs increasing 
prominence as a donor had moved it from tenth overall, to second in 2007. 

2.21 The vast majority of aid is delivered in the form of project support. A number of 
donors have experimented with budget support including the World Bank, Sweden, AsDB, 
the EC, the UN, Germany and New Zealand (OECD DAC 2006). However, in general, the 
amounts of aid channelled as budget support have been small and sporadic compared with 
total aid, with only the EC providing a steady flow of support in this form. 

2.22 The 2009 FTI Survey on Monitoring the Paris Declaration Indicators in Selected FTI 
Countries (FTI 2009) reports that, according to OECD-DAC, 85% of aid disbursements are 
on budget. In 2005 the Governmentôs budget estimate under-captured the actual aid flows 
by a margin of 21%.  In 2007, the Government budget estimate of aid flows again fell short 
of the actual disbursements, this time by 15%. This suggests that there have been problems 
with the timely and accurate notification of aid by donors, as well as with processing and 
administering information on aid flows by Government.6  

2.23 Between 1992 and 2007, governance and administration was the main sectoral 
recipient of aid, followed by health, transportation, rural development and education. 
HIV/AIDS started to receive donor funding in 2005 and has been increasing in importance 
since then (Table D3).  

2.24 Domestic budget revenues started to build up in the 1990s, but were continuously 
below 10% as a proportion of GDP, among the lowest ratios in the world. Government 
revenues have increased in recent years, but the revenue to GDP ratio, which has increased 
to 12%, is still well below the average for low-income countries.  

2.25 An independent review of aid effectiveness in 2008 (CDC 2008b) acknowledges a 
steadily improving evolution in aid relationships in Cambodia. The report, which was 
commissioned for the Cambodian Government and Development Partner (DP) agencies, 
finds that the Cambodian record of setting out policies and processes to improve aid 
effectiveness has been impressive. Cambodia was an early mover in signing up for pilot 
status under the Rome Declaration on Harmonisation in 2003/04. The Cambodia Declaration 
and the subsequent Harmonisation, Alignment and Results Action Plan (HAR Action Plan) 
2006-2010 have been used to apply lessons and international standards across a broad 
front. Most of Cambodiaôs DPs have been supportive of Government initiatives.  

                                                
6
 The confidence levels of Cambodian statistical data are low but improving. Aid data has suffered 

from lack of comprehensiveness, though these are signs that the CDC ODA Database is experiencing 
more active disclosure by donors. While the ODA Database is Government owned and managed, the 
responsibility for entering data lies with the DPôs in general. The WB considers that, in general, 
Cambodian official statistics are subject to margins of error of 10ï15%.  
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2.26 In terms of country ownership and leadership, the Government has been increasingly 
assertive in expressing its priorities. In aid coordination, the Cambodian Rehabilitation 
Development Board (CRDB) and its specialised arm responsible for coordinating donors, the 
Council for the Development of Cambodia (CDC), has raised the profile of Government 
initiatives, and set out comprehensive guidance to be followed by the Government and DPs, 
while also strengthening the flow of information.  

2.27 According to the CDC 2008 review, progress in acting on this growing sense of 
ownership, and using new policies and processes to bring about behavioural changes on 
both sides of the aid relationship, is substantial but still remains uneven.  On the government 
side, the unevenness applies across central government agencies  Some ministries did not  
engage  substantially, for example with the preparation of the NDSP, and NGOs and private 
sector representatives were also not fully involved in its preparation, with consultations with 
civil society coming only at the latter stages. The alignment of DPsô programmes to 
Cambodian priorities has so far been relatively easy to claim within the broad framework of 
the NSDP, although some donors are still criticised as paying them little regard.  

2.28 Nonetheless, there are important examples of good practice. There has been 
progress made with system changes in public financial management, which started in the 
Ministry of Economy and Finance (MOEF), and is now rolling out gradually throughout 
government. And the education sector, as a result of its pioneering of a sector SWAp, is 
often cited as an example of progressive approaches to aid coordination.  
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3 Basic Education in Cambodia  

Cambodiaôs basic education system 

3.1 Public education is the only system available to all but a small handful of better-off 
urban families in Cambodia. For close to 100% of the population education means public 
education (current ESSP primary enrolment targets are 96% by 2010, meaning enrolment in 
public schools). A tiny proportion of Cambodians send their children to a growing number of 
private "international" schools in the two or three larger cities. Private pre-schooling and 
supplementary classes (in English, computers and accountancy, etc.) while common in main 
cities, are out of reach of the vast majority for reasons of price and location. There is growth 
also in private higher education7, but fewer than 2% of children enrolling in primary 

education reach tertiary levels of any sort (46,845 students of 2,558,467 primary pupils in 
2005, (ESSP, 2006ï2010)). 

3.2 The public education system is organised into 6 years of primary schooling (grades 1 
to 6), followed by 3 years of lower secondary (grades 7 to 9) and 3 of upper secondary 
(grades 10 to 12). In 2006/07 there were 6,365 primary schools, 1,400 with attached 
pre-schools. Following French colonial terminology, secondary schools are often referred to 
(in English) as colleges and lycees. Secondary schools are sometimes but not always on 
separate sites. The EMIS annual report of Education Statistics and Indicators 2006/07 gives 
data on 846 colleges, 283 lycees and 1,129 secondary schools. Summarised data on 
primary and lower secondary are given below. 

3.3 From the early 90s there were 5 grades in primary school. In 1997, the education 
system was expanded to 12 years by adding a year at the end of primary school, giving the 
6+3+3 system. Basic Education consists of lower secondary and primary school (9 years).  

3.4 The right to 9 years of free, quality education is enshrined in the Cambodian 
Constitution, but the significance of "Basic Education" has grown since the release of the 
EFA National Plan of Action in 2002. For example, current targets for Continuous Teacher 
Development in ESSP 2006ï2010 include the upgrading of 3000 primary teachers to 
become Basic Education Teachers by 2010. The primary and lower secondary curriculums 
were revised in 1996 and again, as the Basic Education Curriculum, in 2006 (both with donor 
assistance). 

3.5 Education, youth and sport (all sport, not only school sports) both public and private, 
are the responsibility of the Ministry of Education, Youth and Sport (MOEYS). On matters of 
school health, special education and vocational training MOEYS liaises with the Ministries of 
Health, Social Affairs, Veterans and Youth Rehabilitation (MOSAVY), the Ministry of Labour 
and Vocational Training (MOLVT), and with the Disability Action Council (DAC) among other 
bodies. 

3.6 MOEYS comprises 28 departments (including a Department of Non-formal 
Education) grouped into seven Directorate-level bodies led by Under-secretaries and 
Secretaries of State under a Minister. Adult education (e.g. literacy for citizens over 15 years 
old who have left school) is overseen by the EFA Working Group 4, which includes the 
MOEYS Department of Non-formal Education, the Ministries of Womenôs Affairs, Rural 
Development, Religious Affairs, Social Affairs and Veterans, the Interior, etc.  At non-central 
level education is organised by a Provincial or Municipal Office of Education (POE or MOE) 
in each of the 24 provinces or municipalities. Each is led by a Director and managed by a 
group of departments corresponding to those at central MOEYS level. There are 185 District 

                                                
7
 The Ministry of Educationôs website lists 10 public higher education institutions and 28 private ones. 
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Offices of Education (DOE), and 6 Regional and 18 Provincial Teacher Training Centres 
(R/PTTC).  

3.7 At national level, planning for education service delivery in Cambodia is the 
responsibility of the Ministries of Planning (MOP), Economy & Finance (MOEF), Education, 
Youth & Sport (MOEYS), the Council for Administrative Reform (CAR), the Public Function 
Office, and other government agencies. Plans are embodied in policy documents including 
the NSDP and PRSP as well as the recently enacted Organic Law, 2008 (covering 
decentralisation and deconcentration) the new Education Law, 2008, and their associated 
regulations and guidelines. 

3.8 Within MOEYS, planning and policy development is coordinated by the Department 
of Planning. All departments have produced plans (i.e. Annual Operational Plans - AOPs), 
Capacity Development Plans, etc. for the last 6 years. Departments also contribute to broad 
policy development, such as for curriculum, inspection and teacher development, and in 
response to donor initiatives (e.g. the Life-skills Policy 2005, and the Child-Friendly Schools 
Policy, 2006). 

3.9 In many provinces schools are grouped into clusters with a core school, responsible 
for technical support. Clusters receive donor support (from Unicef and Save the Children, 
Norway, among others), and although school clusters are an official MOEYS strategy for 
achieving ESSP targets they do not comprise an official administrative layer. They are 
variably active and effective. 

3.10 In 2005ï2006 (the year of the mid-decade assessment for EFA) EMIS records show 
there were 119,893 children (60,541 girls, 50.49%) in pre-schools. The majority (63.1%) 
were in state pre-schools, with 18.6% in Community pre-schools, 11.2% in Home-based 
pre-schools and 7% in Private pre-schools. The Community and Home-based systems have 
official support in terms of endorsement and supervision, but are funded by NGO projects 
producing (and sharing) their own materials and running their own training programmes. 
Expansion of early childhood education (ECE) is an ESSP priority: enrolment of 5 year olds 
is targeted to rise to 20% by 2010. However GER of 3-5 year old children was only 11.97% 
in 2005/06.8  

3.11 Despite significant efforts in terms of policy, expansion of the system, and increased 
national budget allocations, efforts to achieve completion of Basic Education have been 
plagued by repetition, drop-out and by incomplete schools.9 Primary enrolment reached 92% 

in 2005, but survival rates have remained stubbornly at 50%. An issue of acknowledged 
importance is the persistent charging of parental fees for officially free public schooling, 
usually in the form of direct daily payments to supplement the very low teacher salaries. The 
elimination of "informal payments in grade 1ï9 nationwide by 2008" is included as an EFA 
and ESSP target and has been the subject of Ministerial regulation. Along with a perceived 
lack of relevance of the curriculum and weak teacher performance, it has had a reportedly 
negative impact on basic education completion.10   

National education strategy 

3.12 In 2000, donors (notably AsDB, EC and Unicef) and government began a movement 
towards a SWAp. In 2001 the first drafts of the national ESP 2001ï2005 and the rolling 
ESSP 2001ï2005 were agreed by the donor ESWG and MOEYS. These have been updated 

                                                
8
 EMIS. 

9
 UNESCO 2006 estimated that 2,470 primary schools do not offer a full grade range, representing 

47% of schools.  
10 See Bray 1999.   
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and modified annually since, with increasing ownership of the monitoring and target-setting 
processes by MOEYS staff.  

3.13 The ESP is the principal document specifying the targets and the strategy for 
education in Cambodia.  The latest version covers the period 2006ï2010. It is set within the 
framework of Cambodiaôs National Poverty Reduction Strategy (NPRS), and the National 
Strategic Development Plan (NSDP) 2006ï2010, both of which emphasise the importance of 
education as an enabling factor for income generation and job creation.  

3.14 The ESP links to the ESSP, which is the operational plan for achieving the broad 
policy targets set out in the ESP. These are summarised in the Sector Wide Policy Action 
Matrix (SWPAM), which is an attachment of the ESSP document11. The ESSP takes the 

policy targets and translates them into a number of phased and costed operational 
programmes.  Progress in meeting the ESP targets is monitored in an annual Education 
Sector Performance Report (ESPR) (RGC 2005).  

3.15 From 2001 a system of Priority Action Programmes (PAPs) for key social services 
(including education, designated one of four key development ministries) was introduced to 
increase disbursement to schools and districts.  The 12 programmes (covering technical and 
administrative aspects of the system from teacher deployment and re-deployment to ECE 
and Continuous Teacher Education) are incorporated into the ESSP. The 2005 target was 
for 30% of government recurrent spending on education to be through PAPs. PAPs have 
now been replaced by a Program Based Budget (PBB) system, though the policy focus on 
pro-poor, rural development remains the official priority. The diagram below summarises the 
main elements of ESP, ESSP and the PAPs. 

3.16 Cambodia also has a longer-term strategy, released in 2003, for achieving its EFA 
targets ï the Education for All National Plan 2003ï2015 (RGC 2003). The ESP and ESSP 
2006ï2010 are "guided by the National EFA Plan, strategy and targets". An Under-Secretary 
of State in MOEYS has been given specific responsibility for monitoring the implementation 
of the EFA plan.  While the ESP is a medium-term (five-year) plan covering the entire sector, 
the EFA has a 2015 perspective, focusing on early childhood, literacy and gender beyond 
basic/UPC.  

 

                                                
11

 Annex 1 of this Report is a summary of the medium-term objectives and the policy actions included 

in the current SWPAM 
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Figure 3.1 Overview of Education Sector Support Programme 

 

Source: ESSP 2006ï10, RGC 2005b p46 

3.17 Although the ESP and EFA Plan were produced in parallel and have been managed 
separately rather than as two parts of a single, integrated strategy, they are directed at the 
same broad goals.  The two plans occasionally show different projections, for example for 
primary enrolments, reflecting inconsistencies in data for the sector. However, oversight of 
"mechanisms to ensure medium term ESSP planning issues are included in the longer term 
EFA Action Plan" has been made the formal responsibility of the Directorate General 
Administration and Finance (specifically the DOP, MOEYS) jointly with the EFA Secretariat 
who are to "coordinate joint activities to ensure that there is regular review of medium term 
ESP/ESSP policies, strategies and programmes" (RGC 2005b p39). 

3.18 Cross-cutting issues (such as the approval of a Gender Mainstreaming Action Plan 
2006ï2010 and HIV/AIDS prevention programmes managed by the Inter-Departmental 
Committee on HIV/AIDS) are detailed in ESSP and the EFA NPA, and progress is reviewed 
regularly.  

3.19 To improve curriculum relevance (mentioned in ¶3.11 above) and as part of the 
revision described in ¶3.4 above an integrated Life Skills focus was included throughout in 
the specification of target behaviours and summarised in a set of Student Achievement/ 
Curriculum Standards. An allocation of time and a set of official guidelines for Local Life 
Skills Programmes (LLSPs) was included in the new National Curriculum. These LLSPs are 
supported by a number of NGO and DP projects (e.g. by Unicef, SCN and USAID). 

3.20 A new Education Law was passed by the National Assembly in 2008. This provides a 
legal, national framework for the education reform programme detailing rights and 
responsibilities of parents, communities and public and private bodies, especially MOEYS. 
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MOEYS manages education on behalf of the state in accordance with this law. However, 
there is an active partnership with donors and NGOs in ongoing programmes coordinated 
through bi-monthly meetings of the donor ESWG, followed by the JTWG meetings between 
the Ministry and ESWG members, including representatives of the NGO Education 
Partnership (NEP). 

Progress towards EFA 

3.21 In December 2007 Cambodia published a Mid Decade Assessment (MDA) Report 
(RGC 2007) which described progress in meeting national EFA targets. Achievements 
outlined in this report include: 

 Gross enrolment in Early Childhood Care and Education (ECCE) (state 
pre-schools and home or community based schooling) stood at 11.97% in 
2005-06, almost double the figure for 2000ï01 (6.5%) an admittedly low base, 
with a Gender Parity Index of 1 (RGC 2007 p64).  

 Table 3.1 below sets out some of the major improvements for Basic Education 
(primary and lower secondary) between 2001 and 2005 (RGC 2007 p32). In 
addition, the Report presents data and results disaggregated by gender and by 
rural and remote areas, as well as by province for all of the EFA goals and 
targets.  

Table 3.1 Basic Education Indicators 

 Primary Lower Secondary 

2000/01 2005/06 2000/01 2005/06 

Schools 5,468 6,277 511 911 

Classes 55,448 61,901 6,860 11,783 

Students 2,408,109 2,558,467 283,578 588,333 

Teachers 45,152 50,378 15,518 18,579 

Pupil Teacher Ratio 53.3 50.8 18.3 31.7 

Pupil Class Ratio 43.4 41.3 41.3 49.9 

 

 Progress in some areas has been substantial. As planned, many more schools 
and classes have been built, and enrolments have increased. Net admission 
even in remote areas has increased from below 50% to over 70% in the five year 
period (81.8% girls up from 74.9%). Survival rates to grade 6 primary remain 
disappointing (49.28% in total, 48.92% girls12), but Net Enrolment Rates (NER) 

for Lower Secondary (LSS) have, nevertheless, doubled (from 16.6% in 2000/01 
to 31.3% in 2005/06, 13.7% to 30.4% for girls) with total LSS enrolments up by 
48%. Teacher numbers have increased at both levels. Moreover teachers are 
better qualified. 43.6% of secondary teaching staff nationally had upper 
secondary education in 2005, up from 27.5% in 2000. In remote areas the 
improvement has been even greater (69.7% in 2005/06, up from 16.7% in 
2000/01). Primary classes are smaller and LSS teacher utilization is more 
efficient.  

 Key areas of concern remain the high drop out and repetition rates especially in 
the early primary grades and especially in the more remote provinces. For 
example, grade 1 repetition in Preah Vihear province was cut by over 20% 
between 1999/2000 and 2004/05, but at 32.6% still remains the highest in the 
country at nearly 3 times that of Phnom Penh (11.3%) (EFA, MDA p64).  

                                                
12

 Disaggregated figures are given in MDA report (RGC 2007 p159): Female: 1,209,282 - Male: 

1,349,185 (47.3% female enrolment; GPI 0.90) 
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 These results reflect the limited coverage of pre-schooling, the substantial 
number of incomplete schools and barriers to education listed in ¶3.11 above. 
There is progress in these areas, but in four of the more remote provinces, in 
border areas where minorities are concentrated, there were actually more 
incomplete schools in 2005/06 than in 2000/01. This is despite the building of 
over 150 new primary schools in these provinces in the period.13 Many of these 
new schools (e.g. 21 of 38 in Mondulkiri) are incomplete. Strategies to address 
these problems include Multi-Grade Teaching, teacher re-deployment, the use of 
contract teachers and construction of additional classrooms. Different donors, 
with varying degrees of coordination through MOEYS, support these 
programmes. 

 As pointed out in ¶3.19 above, in terms of Basic Education Life Skills 
programmes, a major achievement has been progress in coordinating the many 
inputs under a single Life Skills Policy for formal and non-formal education in 
2006. The new Basic Education Curriculum integrates more relevant life skills into 
the formal programme in line with the Curriculum Policy (2004), which provides 
guidance for LLSPs.  

 For adult and non-formal education and training 43 skills training institutions and 
60 Community Learning Centres nationally are receiving PAP budget allocations. 
58,310 students are enrolled in non-formal re-entry and equivalency programmes 
(45 and 54% women respectively) (MOEYS, EMIS.). 

 The approval of a Child Friendly Schools (CFS) Policy in 2006 and the expansion 
of related pilots covering teaching and learning as well as school self assessment 
(SSA) have begun to make contributions to improved learning environments and 
local school performance management, although it is too early to point to reliable 
results. 

Finance for education 

Public expenditure on education  

3.22 Throughout the 1990s, government spending on education remained at below 10% 
of the national budget, largely for teachersô salaries. The government capital budget was 
almost wholly supplied by international aid. School reconstruction was undertaken through 
private donations and government loans from development banks, and by national and 
international NGOs. Until very recently, remote areas have been very poorly provided14. 

3.23 Domestic funds are used primarily for recurrent expenditures. In nominal terms, 
recurrent expenditure allocations for education, youth and sport more than doubled between 
2003 and 2008, increasing from KHR 300 billion to KHR 622 billion.  In real terms, recurrent 
expenditure on education, youth and sport increased by 42% in the same period.  

3.24 Government has committed to maintaining the share of the government recurrent 
budget for education at 18.5% (ESWG 2006, Table 10.1) of total recurrent budget. Data in 
Annex D, Table D7 indicate that Government has been close to fulfilling its commitment. 
Actual recurrent expenditures have been running in the range of 17.1ï18.8% of total 
government recurrent expenditures between 2003 and 2008.  

3.25 A disaggregation of the funds allocated to education by subsector is presented in 
Annex D, Table D8.  Actual expenditure has been running consistently at over 90% of 

                                                
13

 Provinces are Rattanakiri, Mondulkiri, Pailin and Preah Vihear. See RGC 2007 p79 
14

 Primary completion was between 4.7% and 13.3% in the 4 north-eastern provinces; National Inst. of 

Statistics, General Census, 1998 



Chapter 3: Basic Education in Cambodia 

 

 FTI_CR_Cambodia(February2010y).doc  21 

 

budgetary provision. For 2007, the figure for actual against budgeted expenditure is 95%. 
However, until recently, there have been extreme in-year fluctuations as a result of delayed 
releases from MOEF associated with the cash budget. The first two quarters of the financial 
year have been particularly affected by late release of funds, so that spending has tended to 
be concentrated in the last two quarters. 

3.26 Table D8 in Annex D also shows the split between Non-Priority Action Program 
(PAP) and Non-Program Based Budgets (PBB), and PAP/PBB expenditure. Non-PAP/PB 
expenditure is mainly for salaries and associated employee costs. The PAP/PB category 
covers the operating and maintenance costs of the education system. In general, salary and 
employee costs are in the range of 71ï77% of total recurrent budgetary provision.  

3.27 The budgets for Basic Education are not disaggregated within the available data. But 
provisions for General Education and for Provincial/Municipal budgets, which is where 
education expenditures are housed, have increased from 90% in 2003 and 2004, to 94ï95% 
of total MOEYS budget in 2007 and 2008. 

Aid to the education sector 

3.28 External donor assistance provided to the education sector between 2003 and 2007 
was USD 385.6 million (Annex D, Table D4). Disbursements over that period fluctuated, but 
were on a slightly rising trend, increasing from USD 75.0 million in 2003 to USD 88.2 million 
in 2007.  

3.29 The share of education in total ODA has declined from 13.9% to 11.2% between 
2003 and 2007. Both transport and rural development show significant increases during that 
period, and together with the arrival of HIV/AIDS funding in 2005, have probably contributed 
to the reduction in the share of other sectors including education. 

3.30 The latest listings from the ODA Data Base identify 31 donor projects for 
Primary/Basic Education, and 50 projects under Schools and Facilities. Individual project 
budgets are available in the donor currencies, but the Data Base does not provide a detailed 
analysis of commitments or disbursements.  

3.31 Aid commitments and disbursements for the education sector were compiled by the 
ESWG in 2006 (Annex D, Table D5).15  The main donors are Unicef/Sida,16 AsDB, World 

Bank, the EC, WFP (with school feeding programmes) and France. Of the thirteen bilateral 
and multilateral donors and lenders providing assistance, four donors (AsDB, World Bank, 
Sida/Unicef and EC) committed more than USD 20 million each for the period 2006ï10, 
while two (Japan and WFP) had committed more than USD 10 million each. Fifty three 
percent of donor assistance was in the form of direct project support, and 17% was in the 
form of budget support (AsDB has since withdrawn its budget support to the sector). The 
balance, classified as "other", refers to aid in kind such as WFP school feeding.  A more 
recent and reliable set of actual and projected disbursement data are provided at Annex D, 
Table D6. Though not comprehensive (figures for DFID and France are missing), Table D6 
shows similar levels of projected overall disbursement. 

3.32 According to NSDP 2006ï10, 60% of total government and donor resources are 
earmarked for basic education (RGC 2006 Table 5.2). The ESP 2006ï2010 sets an even 
higher target of 71% of recurrent budget to go to basic education by 2010.   

                                                
15

 Unfortunately, efforts during the country visit to make an appointment with the CDC Database 

operatives, in order to update this data, were unsuccessful.  
16

 The Sida/Unicef partnership has provided Unicef with the bulk of its funding though Unicef has also 

drawn on its own funding resources.  
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Assessment of the financing gap 

3.33 Estimation of the funding gap for the education sector has been a task carried out in 
the context of formulating the ESP. In Cambodiaôs case, the financing gap refers to the 
difference between the recurrent and development resources required to achieve the goals 
of the ESP, and projections of resources available.  

3.34 Government commits to making every effort to ensuring that recurrent budget 
requirements are derived from Government revenues and other resources. To meet its 
recurrent budget requirements, the Ministry projected that it would need to receive an 
increasing share of the national recurrent budget, rising from 17.7% in 2006 to 20.8% in 
2010. In order to assess the realism and sustainability of the ESP financing plan, the ESP 
projected an alternative scenario based on the assumption that the education budget would 
remain at 17.7% of total budget up to 2010. Given that educationôs share of the government 
recurrent budget had increased dramatically, reaching 18.6% in 2004, nearly double the 
level of the second half of the 1990s when educationôs share of the budget hovered in the 
vicinity of just 10%, in fact no significant increase was foreseen over the five years up to 
2010 (ESWG 2006). 

3.35 On the basis of this alternative scenario for ESP 2006ï10, MOEYS sought an 
increase in policy-led recurrent budget support from the international community in order to 
mitigate the risk of financing shortfalls and secure a predictable financial base for the ESP 
reforms.  

3.36  Capital budget requirements are also projected over the five year life of the ESP. 
Again, MOEYS seeks to secure increased capital expenditure from Government while 
recognizing the financial constraints. MOEYS again anticipated support from the donor 
community to fill this potential shortfall. In the case of ESP 2006ï10, the broad target was for 
50% of external assistance to be for budget support, and 50% for facilities development and 
capacity building. To ensure greater predictability of external assistance, the Ministry 
proposed a number of measures including: a) confirmation from donors and NGOs on 
budget providing for the current programming implementation; b) early negotiation on 
additional assistance as part of the ESP/ESSP review process; and c) negotiation on greater 
flexibility in the mix of external assistance modality to cover transitional costs of reform.   

3.37 The 2006ï10 ESP calculated the total financing gap to amount to around KHR 773 
billion (USD 193 million) over the 2006ï10 implementation period, or around KHR 155 billion 
per annum (USD 39 million).  
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4 Overview of the FTI in Cambodia 

FTI endorsement process 

4.1 This chapter draws on the Timeline of Key Events at Annex C. 

4.2 The global EFA FTI was launched in June 2002, at about the time the EFA National 
Plan 2003ï15 for Cambodia was being produced by the Government. Senior management 
of MOEYS recall that they learned about the FTI from Ministers of other countries. Only 
gradually did it become clear that the Ministry could harness the FTI to make progress with 
the ESP. 

4.3 By the first quarter of 2004, MOEYS had accepted the FTI endorsement as an 
ambition. The earliest reference in the ESP for that period was to the drafting of the FTI 
Action Plan as a targeted action for realisation by the end of 2004.17  At the same time, the 

revisions to the ESP 2004ï2008 went on to refer to more ambitious targets for UPE in the 
context of the FTI. 

4.4 Early perceptions on both the Government and DP side, to some extent still existing 
today, were that the FTI was a source of funding for the purpose of fast tracking the 
implementation of UPC. There was little early awareness of the aid effectiveness goals of 
the FTI.  

4.5 At the end of 2005, the ESP and ESSP for 2006ï10 were published. The ESP 
contains a single reference to the FTI, which indicates the marginal nature of the FTI to 
education planning at that stage. At the same time the MOEYS sent a letter to Unicef 
expressing the desire to join the list of the FTI countries, and the ESWG agreed to 
investigate the financial implications of endorsing the proposal for Cambodia to join the FTI 
(ESWG 2005). 

4.6 During 2006, the ESWG commissioned and published its "Appraisal of Basic 
Education Component of Cambodiaôs Education Strategic Plan (October 2006)", a key 
planning input to the FTI process. ESWG endorsed the report and agreed to investigate its 
financial implications.   

4.7 This Appraisal document reports that the ESWG was meeting monthly at that time. It 
addressed issues of donor coordination, and served as an information exchange on 
programmes and projects. At this stage the ESWG was chaired by the UNESCO resident 
representative in Cambodia, with the EC Charg® dôAffaires as the co-chair.  In addition to the 

donors, two representatives of the NGO Education Partnership (NEP), a forum for the many 
private organisations working in support of education development in Cambodia, also sat on 
the ESWG. 

4.8 Early in 2007 as part of the pre-FTI activity, DPs prepared a request for shorter term 
Catalytic Fund (CF) support of USD 57.4 million through the lead donor, based on an 
assessment of financing needs and Cambodiaôs absorptive capacity (World Bank 2007a). 

4.9 In May 2007, Cambodia submitted the request for a CF grant of USD 57.4 million to 
the FTI Steering Committee meeting held in Bonn. The application was approved with the 
comment that the award should support sustainable "long term institutional building and 
systemic reforms", as set out in the SWPAM. Alignment with PFM reforms, the National 

                                                
17

 In the ESP Sector Wide Policy Action Matrix, 2004/08 Annex 3: Institution and Capacity Building 
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Programme for Administrative Reform (NPAR) and the decentralisation and decentralisation 
programmes were stressed. 

4.10 In September 2007, the WB and DPs to the education sector launched a joint FTI 
mission to support the MOEYS in the final preparation of the grant.18  The mission reaffirmed 

the scope of the FTI CF grant, discussed next steps in processing, and held initial technical 
discussions with line departments of MOEYS and MEF. The mission prepared TORs for 
financial management and procurement risk assessments.  

4.11 The mission Aide Memoire (World Bank 2007a) stated that, "based on the financial 
management and procurement assessment findings and donor dialogue recommendations, 
a decision on aid modality (is) to be taken by WB as agreed by the FTI Steering Committee.  
Taking into account the fiduciary risk assessments and following the role as FTI CF Trustee, 
the Bank (is) to address risks and the Country Director to make final determination on aid 
modality". 

4.12 The choice of aid modality was to bedevil proceedings over the next few months,19 

and it is worth providing context to the final decision. The Aide Memoire (World Bank 2007a) 
specified that: 

As trustee of FTI CF and as required by the Grant Agreement, the World Bank has the 
obligation to assess the procurement and financial management capacity for 
implementing FTI CF. The financial management assessment is ongoingé. The 
procurement assessment is scheduled to take place over the next few weeksé. In 
addition, the WB will undertake social and environmental assessments to complete 
safeguards requirements. These assessments will identify opportunities and risks 
associated with the Governmentôs administrative systems, and will provide the basis in 
particular for determining the modality by which the CF will be provided. The 
assessments will be shared with the ESWG, the MOEYS and the MOEF. The decision 
on the funding modality will be discussed openly with members of the ESWG and the 
MOEYS/MOEF. The WB will coordinate the joint appraisal of the CF programme. 

4.13 October 2007 to January 2008 saw intensive preparation of CF Project activities by 
MOEYS with TA support. The First Draft Scale-Up Action Plan 2008ï10 was produced in 
November 2007 containing MOEYS Departmentsô detailed proposals for CF activities. A 
Technical Proposal was completed by mid -January 2008. 

4.14 In December 2007, the findings of the financial management and procurement 
assessments were disseminated by the WB (including decisions on modality). MOEYS held 
an FTI CF Programme Preparation Workshop (December 13ï14) for all DGs and Directors, 
with presentation of fiduciary reviews by WB experts giving Cambodia a "high risk" rating.  

4.15 In January 2008, revised draft technical proposals were submitted to the World Bank, 
which drew on them in formulating the programme document. MOEYS and ESWG reviewed 
the interim draft FTI CF project document (the ESSSUAP) and Action Plan and made 
recommendations for final revisions. 

4.16 Discussions on the sensitive issue of the financing modality reached fever pitch in the 
early part of 2008. There were two diametrically opposed views. The one promoted by the 
EC was to use budget support and government systems (but not for procurement) including 
that for the financing modality. The EC had been providing sector budget support to 
education for a number of years without fiduciary problems. The other articulated by the 

                                                
18

 The Mission consisted of representatives from Unicef Cambodia Country Office (two); Unicef East 
Asia and Pacific Regional Office; UNESCO Phnom Penh; World Food Programme ï Rome; EC 
Delegation Phnom Penh (two); as well as World Bank representatives.  
19

 There was also explicit reference in the Bonn Presentation.  
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World Bank was that the financial and procurement assessments had identified high levels 
of risk. In the event, after a period of intense and sometimes traumatic discussion, a project 
based modality was adopted. The general sentiment was: "it is a miracle that the FTI CF 
project document was finalised".   

4.17 In March, the Minister signed a final Technical Proposal and submitted it to the WB, 
with a request for the extension of the disbursement period from May 2010, to May 2011. 
The WB finalised its appraisal (the PAD) (World Bank 2008a) and forwarded it to the FTI 
Secretariat for approval in April. The FTI Secretariat approved the Cambodian proposal for 
USD 57.4million in the same month. The WB PAD is henceforth referred to as the "FTI 
Project" in this report. 

4.18 In June 2008, the Country FTI CF Grant became effective and the first disbursement 
was released in October 2008. 

4.19 On a parallel track, the WB Task Team Leader submitted a proposal through the WB 
sector manager for the use of Education Programme Development Fund (EPDF) monies 
during 2006. This covered a range of planning and policy development activities. CF and 
EPDF activities are detailed in Chapter 6. 

Catalytic Fund grants 

4.20 The estimates of the ESWG document (ESWG 2006) were decisive in estimating the 
financing gap which the FTI would help to address. The document estimated an aggregated 
funding gap to achieve universal basic education completion for the five-year period 2006-10 
of USD 850 million. This was estimated to be the difference between available funding under 
the MTEF plus PIP and what was needed according to the reported "hybrid" calculations of 
education sector costs. The report assumed that: 

Funds committed or likely to be committed by donors é will effectively reduce the 
funding gap amount by USD 147 million. The funding gap which remains is USD 703 
million for the five-year period, or 41% of total needs (ESWG 2006). 

Thus for the three-year period of the FTI the gap projected would be USD 422 million, or 
approximately USD 140 million annually. 

4.21 The key decision about the amount to be requested from the FTI Secretariat was 
prompted by the ESWG. Its 20 or so donor members came to a consensus as to what the 
government education system was capable of absorbing during the FTI CF project period. 
This was based on estimates of the absorptive rates that were being achieved by projects at 
that time, and was established by asking DPs to assess recent disbursement performance of 
projects, generally reported to be poor. In the event, an amount of USD 57.4 million was 
requested. 

4.22 A dissenting voice regarding limited absorptive capacity was that of the EC. Its 
experience at that point was that its SBS had been disbursed without leakage (SBS had 
supported the PAPs), as found in consistently positive external audits of its SBS. Also the 
PETS survey in 2005 showed that 93.5% of school funding actually reached schools.  



FTI Mid-Term Evaluation ï Cambodia Case Study 

 

 

28 February 2010 

 

 

 

 



FTI Mid-Term Evaluation ï Cambodia Case Study 

 

 

 FTI_CR_Cambodia(February2010y).doc  29 

 

5 The FTI and Education Policy and Planning 

Context 

5.1 A coherent planning framework for education has been in place since the start of the 
current decade, embodied in the production of the ESP and ESSP, with full basic education 
enrolment being an ESP goal. Initiated in a September 2000 workshop, with substantial 
external assistance,20 but full Ministry leadership and ESWG endorsement, the documents 

have been jointly reviewed and refined almost annually. Reviews are increasingly informed 
by Sector Performance Reports, also increasingly drafted internally by MOEYS departments. 
Both targets and results are summarised in an attached Sector-Wide Policy Action Matrix 
(SWPAM). ESP provides a 5 year framework, and ESSP is an annually rolled, jointly 
reviewed, guide to support programmes.  

5.2 The EFA Plan of Action was drafted in 2002, separately from and later than the 
ESP/ESSP, and with assistance from a different lead DP. EFA targets UPC, and its scope 
extends beyond MOEYS. It is managed by a separate Secretariat within MOEYS though this 
is changing following the 2008 national elections.21 

5.3 Key planning developments prior to the FTI, then, include the ESP/ESSP and EFA 
NPA drafting and review processes already discussed. These documents and processes 
emphasised the pro-poor nature of reforms and agreed the 12 PAPs under three priority 
headings (Equitable Access, Quality and Efficiency of Services and Institutional 
Development and Capacity Building for Decentralisation). Both ESP/ESSP and EFA plans 
included measures to address disadvantaged groups, gender issues and on "special 
challenges in the Cambodian Context". These include cross-cutting issues such as 
HIV/AIDS, ethnic minorities, children and adults with disabilities22. 

5.4 Part of this process was to establish (in 2003) Cambodiaôs Millennium Development 
Goals, in particular the expansion of primary education and the reduction of communicable 
diseases, especially HIV/AIDS.23 As outlined above, these processes were from the start, 

fully endorsed by Ministry leadership. Coordination and ownership of implementation and 
monitoring by MOEYS staff on a daily basis has developed since 2001 as the role of external 
TA has modified. Nevertheless, Pirnay, among others, indicated in 2007 the need for greater 
prioritization among the many targets and policy goals, as well as increased participation in 

                                                
20

 Lead DPs between 2001 and 2003 were ASDB, EC and Unicef. During this period, a group of TA 

funded by these DPs worked closely with Dept. of Planning and senior MOEYS leaders. 
21

 The coincidence of a new mandate and new leadership in MOEYS, with changes in the political 
allegiance of the leadership, presents opportunities for programmes such as FTI, and more broadly 
for coordinating and planning initiatives. 
22

 For example ESSP 2006-2010 Section 2.12 (RGC 2005c) details a Secondary Scholarships for 
the Poor Program:  

Lower Secondary Scholarships provide cash incentives to students for grades 7 to 9 
selected as being children from the poorest families and various other disadvantaged 
groups, including girls and ethnic minorities. Girls will represent a minimum of 60% of all 
scholarships students in the selected schools. (RGC 2005c p27) 

23 HIV/AIDS shows significant reduction to 0.9% in 2006, already passing its 2015 target of 1.8%. 

Significant progress in gender equity promotion has been made both at national and local levels with 
more women represented in the Commune Councils. Despite the fact that child mortality has been 
substantially reduced, it remains high at 83 per 1,000 live births in comparison to the region (33 per 
1,000 live births). Maternal mortality (472 per 100,000 live births) is still a real concern. (UN MDG 
Monitor, 2007) 
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SWPAM target setting, progress reporting and performance management at sub-national 
levels (EC 2007, p13). 

5.5 Between 1992 and 2005, almost all non-recurrent education spending was by 
donors. Coherent national planning has, therefore, been a major issue24. The establishment 

and evolution of the ESWG and JTWG from ad hoc working groups in 2000 and 2001, to 
regular membership meetings has made a significant contribution. The JTWG for education 
is one of a set of national coordinating fora25 covering all key Ministries which assist with 
joint coordination of government and donor activity.26 

5.6 A further planning mechanism has been the annual National Education Congress 
(NEC) conducted "internally" by MOEYS until 2006. This October Congress brought together 
district, provincial and central education officials with the objective of summarising progress 
over the past school year and setting goals for the following year. Performance was not 
measured explicitly against EMIS data and national priorities, however, and the central 
departmental budgeting and operational planning processes (linked to national budget 
preparation) had already taken place in May/June. The NEC tended to be a somewhat 
parallel mechanism, therefore, with the advantage that it brought large numbers of 
sub-national players' together and allowed grass-roots concerns to be aired. Moreover, 
largely for historical reasons, the ESSP annual review was conducted separately, with 
participation (and funding) from donors. Central Ministry participation was largely the same 
at both the NEC and the ESSP review. As explained below, this situation is improving. 

5.7 A major development from 2006 has been the merging of these two fora into a single, 
joint review and planning event. The 2007 Aide-Memoire following the Joint Congress and 
Review states:  

The most important objective of the combined Congress and Review, in the view of the 
Ministry and Development Partners, remains the strengthening of the monitoring 
mechanism of the Ministry. As noted in last yearôs Aide Memoire, this promotes the 
effective use of all resources available to MOEYS, both domestic and external, to 
achieve the policy objectives set out in the ESP and ESSP documents. In addition, both 
parties agree to use the Congress to monitor and promote adoption of the Paris 
Declaration and the Royal Governmentôs Action Plan on Harmonisation, Alignment and 
Results 2006ï2010 (RGC and DPs 2007).  

5.8 While there is growing coherence of the planning process at national level, 
decentralised planning and monitoring responsibility is in the early stages of development. 
As mentioned, Cambodia is emerging from a centrally planned system. This has meant that 
at sub-national level, planning has been characterised by lack of clear authority and capacity 
compounded by a lack of reliable funding, poor administration and frequently by duplication 
of effort by sponsors. Programmes of decentralisation, led by the Ministry of the Interior with 
DP support (e.g. through the Seila programme)27, have strengthened rural governance and 

                                                
24

 14 ESWG member agencies signed the 2006 FTI endorsement document including the NGO 
Education Partnership ï NEP, which represents over 70 education local and international NGOs. The 
Planning Dept. AMIS report for 2007 shows 130 Development Partners (NGOs, multi and bilaterals) 
running 239 education sector projects in Cambodia.  
25

 There are currently JTWGs in 19 key ministries, coordinated since 2004 by a Government 
Development Partner Coordination Committee (GDCC) which has a secretariat and meets twice 
yearly (cf. CDC 2008a, p17).  
26

 The Country Study Team met the ESWG chair and deputy chair and the joint JTWG chairs, and 

attended a JTWG meeting on 22.1.09. 
27  Between 1996 and 2000, with UNDP and other donor and NGO support, Seila piloted systems for 

decentralised and deconcentrated planning, financing, and implementation in one-third of Cambodiaôs 
provinces and communes. Emphasis was placed on the election of Village Development  

Committees (VDCs). These were different from the previous political/administrative, top-down 
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improved infrastructure in terms of roads and communications. In the education sector a 
significant development has been the recent drafting and piloting of a School Self 
Assessment (SSA) component of the Child Friendly Schools programme linked to school 
improvement planning. This initiative is aimed at improving local management responsibility 
for performance and relevance.  

FTI inputs and activities 

5.9 FTI inputs have been mainly expressed through the CF project. The FTI CF project is 
designed to achieve objectives derived from the ESP and ESSP: 1) expand pre-school and 
primary education services to reach the most vulnerable groups; and 2) enhance 
professional and administrative institutional capacity for education service delivery. The 
project components and their costs are provided in Table 5.1 below. 

Table 5.1 FTI Project Cost by Component  

Project Cost By Component and/or Activity   
Total 

USD million 

1. Expanding Early Childhood Education    11.15 

2. Improving Primary Education Access and 
Quality 

  39.82 

3. Promoting Inst. Development and Capacity 
Building 

  1.95 

    

Total Baseline Costs   52.92 

Physical Contingencies   2.08 

Price Contingencies   2.40 

Total Project Costs   57.40 

Total Financing Required   57.40 

Source: World Bank 2008a  

5.10 The main input is for the construction of classrooms to "complete" schools in rural 
areas. 63% of the grant will be spent on construction with the completion of 650 of the 1,378 
currently incomplete schools as a priority. This will have a direct impact on promotion and 
efficiency in these schools apart from improving access and quality of schooling since 
currently children who are unable to progress because there is no next class are recorded as 
dropping out or repeating.  

5.11 As mentioned, decentralised capacity development includes planning at school and 
district levels as part of the CFS programme. CFS includes components on gender, teaching 
and learning improvement minority access, inclusive education and parental participation 
(through LLSPs). These are reported briefly in a school self-assessment. The local 
assessment is tied to national reporting and also to the development of school improvement 
plans (SIP). Activities included in the plans are school mapping and other local initiatives to 
achieve the ESP/ESSP and EFA goals of increased enrolment and reduced drop out. 

                                                                                                                                                  
appointed village leadership. Special attention was paid to the inclusion of women through a quota 
system. Under the second five-year phase (2001ï05), the program additionally improved coordination 
of external development assistance in support of the national decentralization and deconcentration 
policiesðthe commune level Local Development Fund (LDF) and the Provincial Investment Fund 
(PIF). By 2003 RGOC managed Seila through appointed government committees at national, 
provincial, and district levels, and through elected members at commune level.  
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5.12 Several agencies and MOEYS departments have been involved in piloting CFS 
components in selected schools and provinces since 2005 with increasingly successful 
coordination and ownership by senior leaders (e.g. Unicef, Save the Children, USAID and 
VSO). The programme has focused on training inputs but has lacked funding for national 
scale-up. The Inspectorate and other central departments including Planning, Primary, etc. 
have drafted guidelines and provided training of school directors and community leaders. 
The FTI CF project will now support expansion of the CFS programme, especially in 
assessment and planning. Coordination of inputs and links to new curriculum and standards 
training are the responsibility of the Teacher Training Department.  

5.13 A component of the FTI CF project is intended to improve decentralised (school 
level) education planning, therefore, by national implementation of new assessment, 
reporting and planning mechanisms linked to national targets. The preparation of the FTI CF 
project plans themselves was carried out through existing central processes (ESWG and 
JTWG committee meetings etc.). The CF project is not aimed directly at improving planning 
and policy development at central level, though project monitoring and evaluation are 
expected to provide inputs into national planning processes. For example, outputs will 
include "300 government officials trained in financial and procurement management.  
ESSSUAP, together with other programmes/projects supported by development partners, 
will contribute to the achievement of the Education Strategic Plan (ESP) and Education 
Sector Support Programme (ESSP) goals and targets that include: 50% gross ECE 
enrolment rate for five year olds, 30% gross ECE enrolment rate for 3ï5 year olds, 100% net 
admission rate, 100% net enrolment rate, 95% primary completion rate, 70% of primary 
schools becoming child-friendly, and all budget management centre (BMC) staff trained in 
accounting by 2010" (FTI-Cambodia 2008 p1).  The FTI implementation may, therefore, 
continue to strengthen existing processes, but made only a minimal contribution to already 
existing national systems through programme preparation. 

The relevance of FTI's contribution to education policy and 
planning 

5.14 The FTI CF project activities that have been developed are thus fully consistent with 
ESP/ESSP and EFA priorities and fully relevant to national policy priorities. Departments 
reported to the Country Study that, in contrast to other projects, the FTI priorities are those of 
the Ministry itself. The construction programme (classrooms and district offices) will have 
direct impact on access, drop out and repetition as well as decentralised management. They 
can also be implemented in a short time-frame as is required.  

5.15 The curriculum and standards training, CFS and SSA components as well as school 
construction build on earlier, pilot programmes and provide scale up for national coverage. 
The emphasis on early childhood education is a sound strategy to improve correct age 
enrolment and reduce early grade drop out, both recognised as major obstacles to reaching 
UPC. There is some concern that capacity to implement the ECED component has been 
underestimated, and support should have been better planned. Compared to the 
construction components, for example, the relevant department has had little attention or 
budget to date. However, TA has been recruited and activities planned. 

5.16 There are provisions in the project covering gender, disability, minorities and 
HIV/AIDS, though some informants pointed out that more explicit strategies and references 
to inclusiveness should have been in the FTI programme guidelines. Greater streamlining 
and coordination of NGO programmes was recommended in an NGO report produced at the 
time of the FTI CF project planning (World Vision 2007). Also that indicators should be 
required to refer to disability, gender, minority, etc. rather than stating: "Where possible, data 
will be disaggregated by locality, gender, ethnic origin and disability in order to track the 
programmeôs impact on various disadvantaged groups" (World Bank 2008a). Greater ability 
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of NGOs to access and influence the mainstream planning processes might have made the 
programme more responsive to these needs.  

5.17 The inclusion of a small "pilot" scholarships component,28 to reduce drop out by poor 

students in grades 4 to 6, follows several earlier administratively complex, but highly 
successful programmes. It can be argued that what is needed is a more coordinated national 
scholarships programme, not a further pilot. However, the new scholarships are aimed at 
earlier grades than most previous programmes, and, as indicated, drop out remains a 
serious problem during primary schooling. 

5.18 The CF project objectives and component activities are very relevant, therefore, and 
MOEYS and DPs have accepted and are implementing the current component plans. The 
greatest challenge seems to be that project components only weakly address the specific 
issues of coordination by central management (through TA support and sample monitoring) 
and the development of planning and monitoring capacity.  

5.19 The planning process used to develop the FTI CF project and the resulting project 
management mechanism is less satisfactory in terms of relevance, therefore. On the one 
hand, before the decision on aid modality was resolved, individual MOEYS Departments 
were asked to draft CF project activity plans. Initially, whether through lack of guidance or 
because of stronger priority interests, these plans were only weakly linked to ESP/ESSP or 
EFA29. A broader results framework at this point would have prioritised systemic (as 
opposed to personal) capacity building and government ownership in terms of management 
and planning at all levels (including schools). The late decision on modality was reported by 
some as the reason why these were not fully addressed.  

5.20 Moreover, the decision on modality compromised the capacity development aspects 
of the programme.  Once the decision was made that the financial and procurement 
procedures required to manage such a large project would have to be external, much more 
explicit strategies were needed to strengthen government mechanisms. Without these the 
effect was bound to be similar to the establishment of a PIU, though without the customary 
incentives for local staff.    

5.21 Departments were supported in the planning process by WB TA. Some DPs 
expressed concern that the WBôs position in the planning and eventual management 
process compromised the outcome. The negative findings on fiduciary risk assessment by 
the WB affected the confidence of donors in the reliability of government systems.  

The effectiveness of FTI's contribution to education policy and 
planning 

5.22 Since 2000, well before the FTI, there have been gradual improvements to greater 
policy and planning effectiveness. Of particular significance has been the combination of the 
ESSP review and NEC from 2006, and the rescheduling of both to March from 2009. The 
shift of timing means that all planning processes, government and donor, including national 
budget development, can begin to be far better aligned and harmonised. Departmental 
AOPs will, for the first time, include both donor and government funding. It will take some 
time for AOP development to become fully aligned with and integrated into the budget 
process, but this is a major step in that direction. 

                                                
28

 In selected provinces, poor children will be eligible for a "scholarship" to support their study in 

grades 4 to 6.   
29

 The draft FTI Component Action Matrix 17.10.07 has 22 activities only 8 of which have references 

to the ESSP SWPAM. 
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5.23 From 2009 the FTI CF contributions will be shown in the AOPs of those departments 
responsible for the CF project components. There is a real opportunity for the FTI initiative to 
support the existing and evolving joint results framework (SWPAM) and to integrate fully with 
planning and review processes. There are strong indications from recent DP meetings and 
commitments that this will happen. 

5.24 This Study took place before project activities had fully begun. For that reason it has 
concentrated on development processes rather than project outputs. At the same time, it is 
possible to point to a number of factors that have combined to reduce effectiveness to date: 
the lengthy development process, the rather hesitant start due to delays in hiring TA and 
confusion over unfamiliar procurement and accounting procedures, and the limited plans for 
capacity development mentioned above. Nevertheless, some respondents admitted that the 
FTI CF grant had brought the aid effectiveness debate strongly onto the agenda, though this 
was unintended and far from efficiently handled.  

5.25 As for the hypothesis that the FTI supported improved sector polices and plans, the 
FTI CF funding will support the existing programmes, but there is no evidence that existing 
and evolving planning mechanisms have yet been strengthened by the FTI process, nor are 
there any outcomes yet attributable to the FTI. 

Efficiency  

5.26 It is too early to indicate intermediate outcomes on the sector in terms of efficiency. 
The FTI CF support to policy and planning has not yet been translated into results, and 
although the FTI has the potential to support the evolution of a planning and monitoring 
process that has taken significant steps towards greater efficiency, it may also reduce 
efficiencies by operating parallel planning and financial management processes.   

5.27 For example, some departments with greater confidence and experience of external 
funding, planning and monitoring have already drafted separate FTI CF plans (in addition to 
their AOPs) and are beginning to implement them. Construction programmes in particular, 
with prior experience of WB procurement and accounting procedures, had identified sites 
and were proceeding with implementation. This parallel process is effective in the short-term, 
but hardly efficient. Less assured (i.e. efficient and effective) progress is being made by, for 
example, ECED, who have little experience of external funding and for whom TA had only 
just been appointed at the time of the Study. 

5.28 In terms of progress monitoring, the March 2009 joint review was expected to provide 
an opportunity for a baseline assessment using sector performance reports based on ESSP 
indicators. In most cases (apart from references to procurement indicators and PFMR 
Platform 2 indicators) the indicators quoted in the FTI CF project are those shown in ESSP 
and SWPAM. 

5.29 A difference between the 7 FTI Indicative Framework suggested benchmarks and 
those quoted in ESSP and the CF project  is that in most cases the latter are more micro 
level and responsibility can be efficiently assigned to departments and included in 
Departmental AOPs. The project indicators (numbers of completed classrooms, primary 
completion rates, textbook:pupil ratios, etc.) are familiar and thus targets should be efficiently 
tracked. More macro-level policy indicators such as government spending, teacher salary, 
annual hours of instruction, etc. are beyond the scope of individual departments. For cross-
cutting issues and those relating to transition too, inter-departmental coordination at 
directorate level is needed. It is not clear, however, that the mechanisms for this are yet in 
place or were given sufficient importance in planning. 
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5.30 The decision to keep policy and planning within the existing ESSP framework is 
efficient and consistent with the choice of modality and project nature of activities. However 
the size of grant and concerns over fiduciary management may impact the policy and 
planning process by prioritising parallel data gathering and financial management and 
monitoring processes. The effect may be to leave micro planning in the hands of 
departments and to manage policy matters through external TA. It is unclear whether 
references in the Results Framework to "impact evaluation" and to "rigorous, randomised 
evaluation" are designed to strengthen planning capacity or to operate parallel, external 
systems.  

5.31 ESWG and JTWG are aware of the danger of reliance on external assistance and 
have emphasised joint participation in the March NEC and ESSP review with a reduction in 
the number of outside advisors. At the same time, ESWG members emphasised to the 
Study Team the importance of finding an efficient balance between high quality through 
outside support and government ownership.  

Sustainability 

5.32 At the planning level, Cambodiaôs education policy and strategy plans have had 
strong political and donor support over a long period, and the processes of policy and 
strategy development are becoming increasingly consolidated. The FTI has supported the 
existing process by adopting the current ESP/ESSP planning and monitoring framework for 
the project. In this sense it contributes to sustainability. However, risk reduction and 
selection of project modalities have led to the use of external systems and consequent 
increased reliance on TA. External monitoring may also not contribute to sustainability.  

5.33 It is not clear whether the current FTI CF project will support cross-cutting or policy 
level planning and in particular whether it will contribute to sustainability through a 
comprehensive strategy for capacity development in terms of coordinated planning. The 
main risk is that the use of project modalities currently or under an extension of the FTI in 
Cambodia will not support, and thus actually prevent government implementation and 
management systems from being the focus of improvement. 
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6 The FTI and the Financing of Education 

Context for FTI financing30 

6.1 After the disruptions of the 1980s, the 1990s saw an infusion of emergency relief and 
reconstruction aid, with heavy dependence on external assistance from donor agencies and 
nongovernment organizations (NGOs). Recognising the need for improved coordination and 
management of external assistance, the Government had already introduced an Education 
Investment Plan for 1995ï2000. Despite significant aid during the 1990s, the Governmentôs 
EFA 2000 Assessment acknowledged disappointing sector performance and the need for 
more sustainable and policy-led reform.  Problems with sector performance were associated 
with a low share of Government spending on education (consistently less than 10% in the 
1990s), and an emphasis on technical and higher education by aid agencies.  

6.2 The introduction of the ESP and ESSP in 2000 provided a SWAp-type framework for 
government and donor financial flows, though most donors continued to manage their funds 
through parallel structures. The Government and the donor and NGO community agreed to a 
set of common policy actions and targets as a basis for both sector performance monitoring, 
and joint undertakings for release of sector support, and investments in facilities and 
capacity building. These costed frameworks have been the main, if imperfect, instruments 
for linking domestic and external resources to sector policy priorities. 

6.3 As well as addressing the disappointment with the sector performance of the 1990s, 
the SWAp also supported the idea, within the highest levels of Government, of the need to 
move from "donorship, to ownership and partnership", set out in the Governmentôs 
partnership paradigm paper (CDC 2000). Through a SWAp approach, the Government 
would be better able to increase its effectiveness in the use of government and external 
resources for education. An additional source of momentum for the SWAp was an alliance of 
like-minded funding agencies, with operational policies that could facilitate such an 
approach. There was also a medium-term expenditure framework (MTEF) which was 
consistent with the policies and priorities.  

6.4 Financing of education services through the government recurrent budget was via 
priority action programmes (PAPs), introduced into important line Ministries by MEF in 2000. 
PAPs were a pre-programme budgeting tool, introduced under pressure from the WB in 
relation to conditionalities for better spending in the social sectors, and to "by-pass" 
dysfunctional (non-salary) spending chains, with multiple controls of line ministriesô spending 
requests. They were the main instrument for providing resource allocation and budgets for 
operation and maintenance. PAP spending modalities were lump sum allocations for 
identified programme activities advanced (in theory) against expected outputs.  

6.5 Education PAPs included (i) poverty-indexed operating budget programmes to 
primary and secondary school, technical and vocational education training (TVET), higher 
education, and teacher training institutions; (ii) education service efficiency rationalisation; 
(iii) core instructional materials; (iv) continuous teacher development; (v) HIV/AIDS  
awareness for in-school and out-of-school youth; and (vi) strengthening monitoring systems.  

6.6 The PAP mechanism was the driving force for decentralising ESSP recurrent budget 
management and accountability to over 200 central, provincial, district and institutional 
budget management centres (BMCs). Such extensive financial decentralisation has also 
been a key factor in providing system incentives for strengthening financial reporting, 
accounting, and latterly, audit systems.   

                                                
30

 This section draws on AsDB 2003, and an interview with C. Dom.  



FTI Mid-Term Evaluation ï Cambodia Case Study 

 

 

38 February 2010 

 

6.7 The Integrated Fiduciary Assessment and Public Expenditure Review (WB/AsDB 
2003) recognised that PAPs potentially brought some order to improved spending 
management in particular to the speed of spending. In practice, fast disbursement didnôt 
work as expected (EC 2007).  While PAPs provided funds against objectives and results, the 
advance of large chunks of money didnôt materialise, because of lack of cash and/or lack of 
explicit supporting rules to be clear about when compliance for funding release was in place. 
Thus, the PAPs did not provide more predictability to government funding. Donor funds were 
also subject to unpredictability, as disbursements often lagged commitment schedules. 

6.8 Historically, education sector capital spending has been dependent on external 
funds, in the form of loans, grants and budget support (Unicef 2005 p30). The capture of 
these flows on budget e.g. in the MTEF, has been limited. There were structural weaknesses 
in the budget process particularly in terms of linking the capital budget with the MTEF and 
the PIP. The quality of the costings is also questionable. The lack of budget integration and 
poor costings are weaknesses which continue to the present. 

6.9 The ESSPs have been supported by a number of financing modalities. The ESSP 
2001ï5 included an AsDB sector development programme loan (a combination of budget 
support31 and project-type capital investment), a European Commission grant administered 
through a targeted sector budget support programme,32 and Swedish International 

Development Agency (Sida), Japanese, Belgian and other bilateral grants. The budget 
support of AsDB and EC for education was concerned mostly with supporting the operational 
activities under the PAPs. Currently, with the reversion of AsDB to project financing, most 
aid, with the exception of that of the EC, is provided in project form. 

6.10 More recently, under the Public Finance Management Reforms Programme 
(PFMRP), the policy has been to abandon PAPs, and to move to programme budgeting. The 
latter, which is intended to provide more budget detail and more transparency, is still in its 
early stages of implementation. The PFMRP is a long term (2005ï15) reform aimed at 
introducing best international standards to PFM by 2015. The programme is framed as a 
SWAp with thirteen DPs coordinating their assistance around an agreed MEF-led 
programme. It is co-financed by a Multi Donor Trust Fund supported by four DPs (AusAid, 
DFID, EC and Sida), a WB grant, and bilateral assistance from AsDB, CIDA, France, IMF, 
JICA and GTZ.  

6.11 PFMRP consists of four platforms to be implemented over a ten-year period aimed at 
achieving a sequenced set of stages of: i) strengthening budget credibility; ii) enhancing 
financial accountability; iii) the progressive development of policy-based budgeting and iv) 
increased performance accountability. So far under stage 1 reforms, the main gains from the 
PFMRP have been at the macro level, particularly in relation to improved revenue raising 
leading to more budget credibility. Stage 2 will focus on strengthening financial 
accountability, and will extend reforms to the operations of the line Ministries. MOEYS is 
already involved as a pilot Ministry for the introduction of Programme Based Budgeting. 
During Stage 2 which will extend to 2010, work will be done to strengthen accountability 
systems including improved budget execution and transaction processes.  

6.12 Despite the presence of the ESP framework, the resource picture has not been 
wholly positive for education. While annual resource flows showed signs of increase over 
time, there were short term fluctuations between 2003 and 2007. And according to CDC 
figures, the share of aid to education in total ODA declined from 13.9% to 11.2% between 
2003 and 2007. However, analysis in Section 3 indicates that the Governmentôs recurrent 

                                                
31

 Budget support with policy dialogue and conditions linked to education. 
32

 With sector budget support aimed at PAPs. 
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budgets for education have been holding up in line with the commitment to allocate 18.5% of 
recurrent budget resources to education. 

FTI inputs and activities 

6.13 In practice, the FTI finance inputs have so far been exclusively in the form of CF and 
EPDF grants. There is no evidence of a catalytic effect on resource mobilisation for the 
sector, either from donors or in the form of domestic financing. 

6.14 The identification of the financial needs of the sector for the purposes of the FTI CF 
project were set by the ESP and ESSP processes, which had been put in place in 2000 and 
have been routinely updated since then. For the purpose of applying for the FTI Catalytic 
Fund (CF) funding, the process utilised the prior frameworks and joint institutions (the JTWG 
and the ESWG) already set up for the sector. 

6.15 The main instruments involved in identifying the detailed programme of activities to 
be funded by the FTI CF were: 

 Education Sector Working Group (October 2006), Appraisal of Basic Education 
Component of Cambodiaôs Education Strategic Plan, Prepared for Submission to 
the EFA FTI Secretariat, Phnom Penh. This document estimated the financing 
needs and gap for the sector. It also reported positively on the credibility of the 
Ministryôs ESP/ESSP and EFA plans, though it called for greater rigour in costing. 

 World Bank (September 2007), Aide Memoire Fast Track Initiative ï Catalytic 
Fund (FTI CF): Technical Proposal Preparation, September 10ï20, 2007. This 
joint mission reaffirmed the scope of the grant, discussed the next steps in, and 
held technical discussions with the MEF and the technical departments of the 
MOEYS which were expected to be responsible for implementation.  

 Ministry of Education, Youth and Sport Education Strategic Plan 2006ï10, First 
Draft Ministry Level, FTI CF Scale-Up Action Plan 2008ï10, Draft of 20.11.07 

 Ministry of Education, Youth and Sport, Education Sector Support Programme 
2006ï10, Scale-Up Action Plan 2008ï11 (FTI CF Funded), Post-Workshop draft 
Revision of 7.1.08. This and the previous document are project preparation 
documents prepared by MOEYS with TA support. 

 World Bank (April 2008), Cambodia: Education Sector Support Scale Up Action 
Programme (ESSSUAP). This is the formal WB Project Appraisal Document 
which was presented for approval by the FTI Steering Committee, known in this 
report as the "FTI CF project".  

6.16 The final allocations by component and expenditure category for the FTI CF funded 
project are presented in Table 5.1 above and Table 6.1 below.   The allocations reflected the 
policy priorities of MOEYS. MOEYS was concerned with high drop-out and non-completion 
rates which it associated with the large number (some 800) of incomplete primary schools.  

6.17 Sixty three percent of CF project funds were allocated for building new schools to 
replace incomplete schools, and construction funds were also made available for district 
education offices. The balance of funds is for scholarships, and for classroom quality 
improvements through school improvement grants, training and classroom materials. 
Amongst those interviewed for the Country Study, most considered the eventual package of 
activities to be reasonably balanced in terms of dealing with access and quality issues. 
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Table 6.1 Project Costs by Expenditure Category 

Project Cost By Expenditure Category   
Total 

USD million 

1. Civil Works   34.31 

2. Goods   4.93 

3. Consultant Services
a
   5.05 

4. Local Training   5.57 

5. Scholarships   0.48 

6. School Improvement Grants   0.59 

7. Incremental Operating Costs   1.99 

Total Baseline Costs    

Physical Contingencies   2.08 

Price Contingencies   2.40 

Total Project Costs   57.40 

Total Financing Required   57.40 
a
includes school support services by contracted NGOs for Child Friendly Schooling. 

Source: World Bank 2008a 

6.18 EPDF funds were used for a range of planning and policy including the preparation of 
the FTI CF planning document, and for the services of a Donor Coordination Advisor to 
support the ESP and to work closely with the Department of Planning on EFA/FTI 
assessment. Funds were also provided for strengthening the Education Faculty at The Royal 
University of Phnom Penh (RUPP).  

6.19 EPDF activities also supported a number of other elements of the process. It funded 
the financial management and procurement system assessments. It supported policy 
dialogue on education for children with disability to raise awareness of education issues 
facing children with disability, it supported the development of inclusive education materials; 
an initial survey and data collection of children with disability; and a May 2007 workshop to 
discuss and agree on government policy on the education of children with disability; and a  
national coordination body (the Disability Action Council). EPDF was also used for the 
development of a methodology and the adaptation of assessment instruments in preparation 
for implementing of disability screening of children; to address early identification of children 
with disabilities for policy planning; to develop and adapt a methodology and instruments to 
collect data and calculate prevalence rates for both out of school children and children with 
disabilities; to help inform the ECD project under the FTI CF; and also for reaching the 
unreached; and providing a potential model for EAP replication and local capacity 
development. 

The relevance of FTI to education financing in Cambodia 

6.20 The assessments of the financing gap indicated that there was a real need to meet 
the FTI objective of mobilising more funds for UPC. Chapter 3 (¶3.33ï3.37) sets out the 
process of estimation of the financing gap. Between 2008 and 2010, the CF funds 
(USD 57.4m) will be the largest single source of donor funding to the education sector. The 
CF funds can therefore be considered to be highly relevant to the needs and objectives of 
the government, and of FTI. 

6.21 Until recently, PFM has been constrained by the lack of direction and arrangements 
for public finance reforms from MOEF. MOEYS was the first ministry to develop an internal 
audit function in line with the new Audit Law. But as MOEF did not deliver specific 
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regulations about internal audit it was hard to know how to develop the function in MOEYS.33 

The FTI CF project does not contribute finance directly to the PFMRP. However, it will use 
its resources within MOEYS to support the reforms rolled out under PFMRP 1, particularly in 
relation to strengthening processes for procurement, financial management and monitoring 
and internal audit at central, provincial and district levels.    

The effectiveness of FTI's contribution to financing 

6.22 The CF funding will play a lead role in closing the financing gap for UPC, by 
becoming briefly the major donor in the sector. But it is too early to judge whether the FTI CF 
funding will lead to additionality of funding flows. This is partly because the government data 
base which tracks donor flows is not fully up-to-date, and thus the immediate after-effect of 
the FTI grant cannot be seen.  

6.23 There are signs that at least one donor (USAID), had second thoughts about 
extending one of its projects in the light of the availability of the FTI CF funds. There have 
been no indications from other donors that CF funding adversely affected other plans to fund 
the sector. But neither has there been any indication from the donor community of CF 
funding playing a catalytic role in relation to donor additionality of funding. The same applies 
to domestic financing.  As noted in Chapter 3, Government has committed to maintaining the 
share of the government recurrent budget for education at 18.5% of total recurrent budget, 
and is honouring its commitment. 

6.24 The FTI CF funding has been flexible. It has allowed resources to flow to areas 
where they are really needed e.g. school building), at least in the perception of the 
Government. It has also been capable of being used in areas of recurrent activity such as in 
the provision of scholarships.  

6.25 The education budget process is improving gradually in terms of comprehensiveness 
and transparency but the FTI has not contributed directly to this. The FTI, being limited in 
scope to the education sector, has had little impact on the development of public financial 
management systems. It is true that currently, and for the first time, measures are being 
taken to integrate resource planning, including donor funding, into the AOPs of the Ministry. 
This is an important initiative on the part of MOEYS and its DPs to synchronise resources 
with action plans.34 But it is being done outside the regular planning and budgeting 

processes of Government. It may be something that can be adapted to improve the budget 
execution processes being developed under PFMRP. However, it is not at all due to the FTI. 

6.26 By aligning its resources with the ESP framework, the FTI is making a considerable 
contribution to enhancing the achievement of education access and quality goals. 
Investments in new schools and scholarships will help reduce access barriers and improve 
survival rates for students, and school support grants will help improve quality and efficiency.  

6.27 It is too early to say whether the FTI will contribute to ensuring that higher levels of 
funds reach schools. The WB Public Expenditure Tracking Survey (World Bank 2005) found 
relatively low levels of leakage, but also found that the system is characterised by low quality 
record keeping, thereby limiting the robustness of the empirical findings. The poor quality of 
record keeping, including low reliability of receipting records and spending books, and weak 
monitoring and inspection of implementation, will be supported by the Institutional Support 
and Capacity Building Component of the CF project. 
                                                
33

 C. Dom, personal communication 8 Feb 2009. 
34

 It has been discussed since at least 2002, when the annual Capacity Building Plans were 
encouraged to include funding by Unicef and other donors. But it was put on a more official footing by 
the Department of Planning in late 2007 and is specifically mentioned in the Aide Memoire following 
the 2007 NEC/ESSP joint review that was agreed in March 2008. 
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FTI's contribution to the efficiency of resource mobilisation and use 

6.28 The discussions around the vexed issue of the aid management modality for the 
management of the CF grant are presented in sections 4 and 9. Ultimately, a project 
modality was adopted. By defaulting to a project modality for financial management and 
accountability of the FTI CF project, an opportunity was foregone to strengthen MOEYS 
financial management systems.  

6.29 In principle, the FTI donations should reduce transaction costs by delivering more aid 
in relatively simplified and integrated ways. In practice, the decision to adopt a project 
modality for the financial management of the CF project has imposed discernible additional 
transaction costs on government, which is having to staff a separate FTI financial 
management function.  

6.30 Innovative measures are being taken to integrate resource planning, including donor 
funding, into the AOPs. This is an important initiative by MOEYS and its DPs to synchronise 
resources with action plans. But it is being done outside the regular planning and budgeting 
processes of Government. It may be something that can be adapted to improve the budget 
execution processes being developed under PFMRP. This improvement is supported by the 
FTI, but is not attributable to the FTI. 

6.31 While the PETS study findings suggested that schools receive most of the funding to 
which they are entitled, they do not, however, receive it in either a timely or a predictable 
manner, which has negative implications on operational efficiency. The problems of erratic 
disbursement and back-loading of commitment and release to the end of the financial year 
are well known (IFAPER, 2003).  Fast release FTI CF funding should contribute to 
improvements in this area, but only over the short term. 

Sustainability 

6.32 Despite solid government support to the education sector recurrent budget, there is a 
major sustainability issue about what happens after the completion of the current FTI CF 
project. A substantial portion of the FTI CF funds are used for operating-type activities 
(training, scholarships, school improvement grants) for which alternative funding is not in 
sight. Given the short time horizon of the FTI, these items are extremely vulnerable over the 
medium to long term since it is unclear whether they can be accommodated by growth from 
the government budget. 
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7 The FTI, Data and Monitoring and Evaluation  

Context 

7.1 Cambodia has mechanisms and institutions for data collection and the monitoring 
mechanisms as well as data collected grow more comprehensive, reliable and timely each 
year. Nevertheless, capacity, particularly at decentralised levels, constantly needs 
strengthening and suffers from the draining effects of parallel processes and staff 
movements. As with planning, data collection and monitoring mechanisms pre-date FTI 
intervention. Pupil:teacher ratios and repetition rates apply to both ESP/ESSP indicators and 
the FTI benchmarks. Macro-level benchmarks (e.g. government spending, teacher salaries) 
are not included in the FTI CF project or as project indicators. 

7.2 The core EMIS, based in the DOP, collects annual data returns from school 
principals, and is increasingly able to show trends, targets and to produce projections. 
Evidence of reliability is given in a 2006 quality assessment survey, which found a difference 
in total enrolment, for example, of just 0.7%.  Data collected at the start of the school year in 
October, are now generally published in February of the following year. From this year, 
scheduling the NEC and ESSP review in March (described above) will allow coordinated 
data to be fed into the review and planning process to a far greater degree than previously. 

7.3 In addition, DOP has an Aid Management Information System (AMIS) which tracks 
and publishes data on donor programmes. The Ministryôs Personnel Department is in the 
process of developing a Human Resource Management Information System (with assistance 
from Unicef and the EC), and the Department of Finance a Finance Management 
Information System. The Planning and Interior Ministries and the National Office of Statistics 
conduct frequent surveys and maintain databases on household income and expenditure at 
an inter-ministerial level, and the CDC has an ODA database to which the AMIS database is 
linked to strengthen efficiency and reliability. 

7.4 DOP collects an additional brief return from schools three times a year to supplement 
its annual major publication. Quality monitoring and data collection are also carried out by 
inspection offices in both primary and secondary departments, and by an Inspectorate of 
Education in the Inspectorate Generalôs office. Teaching and learning performance 
monitoring remains weak, however, though dimensions of the CFS programme and 
dissemination of curriculum standards, supported by the FTI and other donor programmes, 
plan to address this. 

7.5 There are institutional mechanisms for monitoring non-formal programmes, disability 
(the Disability Action Council), HIV/AIDS awareness and education (the Inter-departmental 
Committee on HIV/AIDS) and gender mainstreaming strategies (the Gender Working 
Group). However, while the mechanisms exist they suffer from a degree of fragmentation. 
An NGO report on "Integrating disability into the EFA Fast Track Initiative Processes and 
National Education Plans in Cambodia" however made the point that, in terms of monitoring 
"The Government would benefit from requiring NGOs to develop initiatives that are 
sustainable and fall within the parameters of the ESP" (World Vision 2007 p41). Data on the 
growing private sector involvement in education are not yet very developed, though higher 
education and NGO support to lower levels are better documented. 

7.6 Data collection systems, therefore, are fairly comprehensive and reliable, but need 
greater coordination. MOEYS departments and many DP programmes still carry out 
separate monitoring missions to provincial and district offices and schools to check on 
aspects of the education system from teaching quality to textbook availability and 
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enrolments. Where these aspects coincide with programme or ESSP indicators there is at 
least potential for missions to contribute to official monitoring. Unfortunately lack of 
confidence in departmental data and the provision of incentives encourage duplication and 
fail to reinforce either sustainability or decentralised responsibility.   

7.7 In terms of decentralisation, reporting from the field to central departments has had a 
low priority. Responsibilities of schools and districts to local communities have not yet been 
emphasised, and mechanisms for rewarding improved performance (through direct grants, 
etc.) by increasing school budgets and discretion, are still new (though they have been 
piloted within the CFS programme). The FTI CF project document cites "deficient school 
performance monitoring systems and weak local capacity to take responsibility for school 
improvement at the facility, district and provincial levels." The FTI programme among others 
will support school and district capacity development for decision-making related to SWPAM 
data collection and targets through construction, provision of equipment and training for 
district and school management.  

FTI inputs and activities 

7.8 The FTI 2006 Basic Education Appraisal document (ESWG 2006) states that:  

Cambodia has an excellent education management information system (EMIS), 
designed and implemented in the 1990s with assistance from UNESCO and Unicef.  
Statistics on a wide range of education system indicators are published annually and on 
a timely basis (far quicker and more dependable than most other national data, including 
State Budget outturns from MEF). (ESWG 2006)   

In other words the FTI was not required to establish data collection or management 
mechanisms. The use of ESP/ESSP indicators to monitor the FTI progress rather than the 
suggested the FTI benchmarks is an acknowledgement of the appropriateness and 
efficiency of the existing system. 

7.9 Nevertheless discussion of programme design did centre on data interpretation and 
on the choice of indicators. Some indicators, it was suggested, are more revealing than 
others of the true state of affairs in Cambodia (e.g. gross completion rather than NER). To 
an extent this discussion was felt by DPs to be beneficial, though it had a polarising effect. 
The reliability of EMIS data was questioned by some, while other stakeholders felt strongly 
that the FTI indicator framework was being used too rigidly and prescriptively. At one point 
there was a suggestion, though considered only briefly by ESWG, that the framework should 
actually be used as an explicit set of pre-conditionalities.  

7.10 A submission was made to the FTI Secretariat suggesting greater flexibility in 
indicator use and also that programme design documents should report success stories 
(increases in teaching hours, gross primary completion rather than enrolment) rather than 
concentrating on data and capacity gaps, which was accepted. The revised 2006 appraisal 
report, which had been reportedly quite negative in early drafts, eventually became more 
positive and interpretation of data more nuanced.  

7.11 The endorsement process and argument over modality absorbed MOEYS and 
ESWG energies. It had the positive result in that it led to adoption of largely existing sets of 
(ESSP) strategic indicators, but missed the opportunity to address policy level issues such 
as broad capacity development and teacher remuneration, recognised as major barriers to 
reform and keys to sustainability. Indicators related to these areas (e.g. Govt. spending on 
education, number of remote teachers with housing allowances, etc.) are included in an 
expanded list of targets in the CF project document Annexes, though no capacity 
development activities are detailed in the programme.  



Chapter 7: FTI, Data and Monitoring and Evaluation  

 

 FTI_CR_Cambodia(February2010y).doc  45 

 

The relevance of FTI to data and M&E in education 

7.12 ESP/ESSP data were used to set targets for the FTI and, subsequently, integrated 
into the FTI CF project proposal. For example, the CF project document uses the following 
for Early Childhood Education and Development, taken directly from ESSP: 

ESSP 2006ï10 indicators and targets: 

 Increase ECE enrolment of five-year olds in either a formal or community-based 
setting from 20% in 2005 to 50% by 2010. 

 Increase ECE enrolment of 3ï5 years olds in either a formal or 
community-based setting from 10% in 2005 to 30% by 2010. (RGC 2005b) 

7.13 That ECED is a priority can be seen from MOEYS data, which show that in 2006ï07 
only 9.3% of children aged 3ï5 years were enrolled in formal ECE classes, while 6.1% were 
enrolled in community or home-based ECE. The relevant figures for 5 year-old children were 
21.2% in formal ECE and 8.0% in community or home-based ECE. 

7.14 The relevance of proposed FTI data and M&E interventions will depend on whether 
MOEYS systems are prioritised and strengthened to monitor project progress, or whether 
lack of confidence is taken to justify parallel processes. As indicated above, this issue was at 
the heart of design discussions, and it appeared that a more flexible approach had been 
agreed in the interest of promoting ownership. However, the targets and indicators finally 
included in programme documentation, as well as the absence of analysis of capacity 
development needs or proposed activities to address those needs, leaves this unclear. 

7.15 The CF grant will allow MOEYS to resume earlier roll-out of the Curriculum 
Standards for grades 3, 6 and 9, and to scale up the CFS programme as had earlier been 
planned with other DP support. The percentages of students meeting the standards in Maths 
and Khmer at grades 3, 6 and 9 will be monitored. Classroom construction will improve 
access and reduce drop out and repetition. But rather than prioritising or otherwise improving 
linkages between data monitoring and evaluation, the programme has avoided specific 
interventions related to M&E. This is unfortunate since a number of reports written during the 
FTI programme development comment on the need to agree on a reduced number of high 
priority targets and indicators. For example, the Pirnay report on aid effectiveness pointed to 
the pressure on the Ministry to address too many issues at once: "The ESSP also contains 
too many priorities, which place competing demands on MOEYS" (Pirnay 2007, p4). It is not 
clear that the FTI CF project development or the eventual set of components has recognised 
this issue. 

Effectiveness of the FTI in improving data and M&E 

7.16 One of the most significant developments in terms of data collection and 
management, supported by the FTI is the expansion of SSA activities in the CFS 
programme. The CFS programme will be strengthened by the USD 6.3 grant to encourage 
enrolment, retention, transition and learning improvement. This will address the "scarce 
resourcing, insufficiently trained teachers and principals, inadequate professional 
development opportunities, deficient school performance monitoring systems and weak local 
capacity to take responsibility for school improvement at the facility, district and provincial 
levels" identified by the FTI CF project document.   

7.17 SSA is expected to strengthen results-based delivery and a new inspection and 
monitoring policy will also contribute. School development plans (supported by grants) are 
intended to improve and incentivise bottom-up performance monitoring. This will build on 
existing and earlier projects and use materials already developed for leadership, school 
readiness, multi-grade teaching, HIV/AIDS awareness and student achievement standards. 
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7.18 In particular the programme will support: "greater teacher performance monitoring 
and assessment é through school self-assessments, school development planning, 
in-service training and supervisory visits and will é enhance school accountability through 
monitoring and disseminating information on school effectiveness, teaching performance 
and educational practices through school report cards and the grade 3 and grade 6 national 
student achievement assessments" (World Bank 2008a Section 2.3 p24).  

7.19 Introduction of these monitoring mechanisms was being prepared as the Country 
Study Team visited and they were told of the printing of revised materials and resolution of 
procurement procedures that had caused delays to the start of operations.  

7.20 Implementation of the FTI CF project is just beginning, so progress reporting has not 
yet taken place. The March joint review and NEC was expected to provide the first 
opportunity to check on baseline data and planning across all MOEYS programmes. It will 
require skill and restraint on the part of DPs to strengthen Ministry ownership and utilisation 
at all levels of service provision, rather than to allow a parallel process to develop. Opinions 
are mixed on the likely success of doing this. 

Efficiency of resource use in data and M&E 

7.21 The FTI CF project plans a number of "rigorous evaluations" of progress and, in 
addition, the WB intends to carry out, with the ESWG "semi-annual supervision missions, a 
review of progress in the achievement of the CF development objectives. Financial 
management reviews will be conducted three to four times a year".  The intention is clearly 
to strengthen management for results, but even joint missions at the rate of up to 6 p.a. for 
one project (in addition to the regular internal reporting) are likely to strengthen external 
management at the expense of MOEYS ownership, and hence reduce efficiency. 

7.22 Little can yet be said on the impact of the FTI or gaps that need to be addressed to 
achieve EFA or UPC. It is timely that the FTI programmes are starting as general 
coordination of DP and departmental AOPs is making significant improvements. Revised 
indicators and targets for measuring progress will be reviewed by stakeholders at the 
up-coming NEC, and targets for key cross-cutting issues included in discussion. 

7.23 FTI support for and changes to the responsibilities of sub-national operators (schools 
and districts) can be expected to result in better local management and decision-making, but 
only if ownership and a coordinated approach (bringing all operators together) are the 
priority. Several projects are preparing information campaigns to promote enrolment, 
community participation and awareness of improvements in educational relevance. The 
messages from these campaigns will have greater impact if they reinforce each other. 
Indeed coordination can improve efficiencies in areas such as cost and distribution of 
materials.  

7.24 The Country Study Team heard of plans to merge the inspection offices of three 
(possibly more) departments into a new, more efficient Quality Assurance Department. This 
is an indication of strengthened political will for reform of M&E under the governmentôs new 
mandate. The CF project will potentially be a beneficiary of this more streamlined and 
focused arrangement and has to some extent prompted it. However, this re-organisation 
does not seem to have been discussed in the programme design process and does not 
appear in project documentation beyond references to a revised inspection policy. This 
reinforces the perception of the FTI as a funding envelope rather than as a reform 
partnership, despite its beneficial impact. It is not clear how the role of inspection staff at 
provincial or district level will be affected. It also remains to be seen how the new department 
will impact on monitoring, data analysis and decision-making for all MOEYS programmes. 
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Sustainability 

7.25 The long term influence of the FTI will depend on whether data collected with the FTI 
resources are fully utilised and whether the data and M&E systems of the CF project are fully 
integrated with government systems and harmonised with DPs. Conversely, if local capacity 
strengthening is accorded lower status than data quality and monitoring reliability under the 
FTI, or if the urgency of budget disbursement is the greater priority, then there is a risk that 
the long-term benefit to the Ministry system will be weakened. 
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8 The FTI and Capacity Development  

Context 

8.1 The recent history of capacity development (CD) in Cambodia is marked by the 
aftermath of the conflicts the country has suffered, with the decimation of a generation of 
professionals during the period of the Khmer Rouge.  Following the Vietnamese occupation 
and the subsequent UNTAC period, the "tendency of the newly arrived donor community 
(was) to disregard everything" prior to this time and "the common reference in development 
dialogue to "lack of capacity"é served to justify the heavy reliance of donors (and eventually 
of Cambodians) on technical assistance". (CDRI 2004). There are cultural and political 
reasons why government has been slow to address capacity development as a feature of 
public sector reform. A recent case study of technical cooperation in Cambodia (CDC 2008c) 
portrays the general context. The period of the early 2000s was one of capacity substitution 
and gap filling by DPs, with an emphasis on the product of capacity development over the 
process involved. The same study refers to "tolerated TA", which is a useful term to 
understand the difficult partnerships that can develop when TA comes as part of a donor 
assistance package. 

8.2 Another study of Technical Cooperation in Cambodia characterising the period of the 
early 2000s depicted the "lack of progress in CB (as) due to the proliferation of 
formats/demands by donors, rules and procedures for procurement, disbursement, reporting, 
accounting and auditing; the setting up of parallel systems" (CDC 2000, quoted in CDRI 
2004).  

8.3 Despite this rather negative picture of the nature of TA and CD, which seemed to be 
substitutive rather than developmental, there are positive developments, such as in the 
Public Financial Management Reform Programme,(see section 6) which will have direct 
impact on the MOEYS through its CD programme. 

8.4 Institutional development and capacity building for decentralisation is one of the three 
priority areas of the ESP 2006ï10. In the period 2000ï2005, a number of "achievements" 
(RGC 2005b, ESP p6) have been noted, including the establishment of Capacity Building 
Coordination Groups (CBCGs), besides an extensive list of other undertakings in planning 
and management skills and monitoring standards development, curriculum, exams, 
expansion to decentralised levels, etc. It is noted that the ESP and the ESSP 2006ï2010 
"should provide an improved monitoring framework that enables more rigorous and regular 
assessment of individual, organizational and institutional capacity of the education sector as 
the indicators have been revised" (RGC 2005b, p6). A priority "is to consolidate and extend 
measures that build up capacity for decentralised education service management at 
province, district and school level" (RGC 2005b, p15). 

8.5  A number of  strategies are outlined for this priority area including: the Education 
Law (enacted 2008); improved predictability for medium-term financial planning; 
strengthened education performance monitoring and impact systems; strengthened central, 
provincial and district financial monitoring systems; ensuring that all designated budget 
management centres become operational; strengthened personnel management and 
monitoring; and, improved HE institutional development and capacity (RGC 2005b, p15ï16). 

8.6 The means of implementing these strategies are varied, including TA, training 
programmes and operational budgets for the activities and equipment required. Foreseen in 
these plans is "improved capacity in gender analysis and integration" and "gender 
mainstreaming" (RGC 2005b, p32). 
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8.7 It was also recognised that "The successful implementation of the(se) strategieséis 
dependent on the larger ongoing reforms within the public administration. The Public 
Financial Management Reform aims at achieving higher standards of management and 
accountability in government spending and revenue collection. MOEYS is committed to 
improving its financial management and monitoring systems of ESP programmes and is a 
pilot ministry for the PFM reform" (RGC 2005b, p8). 

8.8 Public Administrative Reform geared at decentralisation, producing clearly defined 
roles, powers and responsibilities and raising the salaries of all civil servants by 10ï15% per 
year is similarly important and recognised in the ESP.  "These general reforms are essential 
in order for the MOEYS to achieve its ambitious goals set out in the ESP/ESSP 2006ï10, as 
for example increasing staff remuneration and improving performance monitoring and 
accountability of operational budgets" (RGC 2005b, p9). 

8.9 The ESP includes indicators for monitoring institutional reforms but the case study 
team noted that a number of these are very general, making it difficult to evaluate the 
effectiveness of some of the strategies followed.   

8.10 Before the work leading up to Cambodian FTI endorsement began, there were a 
number of CB programmes in place. To be comprehensive this would have to include scores 
of small NGO projects. Amongst the larger contributions, however, are the Sida-financed, 
Unicef Change Management and Capacity Development programmes (2002, 2003) and the 
Child Friendly School (CFS) programme to which other agencies have also subscribed and 
contributed in their programmes,35 and USAIDôs work in establishing a new curriculum and 
the teacher training around CFS. The EC, AsDB and the WB all had significant investments 
in CD in their programmes: the EC focusing primarily on public financial management; the 
AsDB on two areas, education system management and teachersô professional 
development; and the WB on student assessment teacher training and school leadership. 
Additionally, a large Sida-supported project proposal for developing Masterôs programmes in 
educational planning and management was withdrawn early in 2008 (Draft Skills 
Development Project in Education Planning, Management 2007). 

8.11 Despite these efforts,  

only a few participants in Cambodia seemed to offer, or be following, some kind of 
coherent, well-conceived strategy of capacity development that pulled together the ideas, 
efforts and resources going into an intervention and focused them on a shared process. 
Nor did many have a clear sense of what "capacity" would actually look like when 
developed. This capacity strategy "gap" can be found in many countries and is not 
unique to Cambodia (CDC 2008c). 

8.12 The need for such a coherent strategy was recognised by the education sector 
JTWG in 200536 and subsequently each MOEYS department developed its own CB plan, 

identifying 4ï5 key functions needed against current capacities. This culminated in a plan 
approved by the JTWG in September 2007. The main constraints identified included public 
financial management, and the lack of Annual Operational Plans (AOPs) linking expected 
results to the budget.   

8.13 The education sector aid effectiveness report (EC 2007) at the end of 2007 notes 
that "DP-supported CD initiatives are fragmented and not well coordinated" and that 
"insufficient attention has been given so far to the possibility of adopting approaches and aid 

                                                
35

 Indeed, there is now a CFS "Master Plan". 
36

 Following a SWAp seminar conducted in 2005 jointly by the MOEYS and the Education Sector 

Working Group (ESWG) (RGC 2007c p1) 
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modalities that would more effectively support the building of national (financial) systems."  

Indeed, the recommendation made in this report was to "strengthen and comply with 

national procedures, through exploring the possibility to implement the RGC Standard 
Operating Procedures and National Operational Guidelines and/or harmonising as much as 
possible projects management arrangements around MOEYS institutional structure and 
procedures".  It was also pointed out that "a (programmed) capacity development plan for 
the education sector" was necessary, "one which "align(ed) DP supportéwith the plan", and 
the "establish(ment) (of) a mechanism within MOEYS for coordinating capacity building 
support, including technical assistance."  

8.14 The hypothesis that poor capacity was hampering the development and 
implementation of education plans and programmes and affecting progress on achieving 
UPC is borne out both by the priority given to institutional CD in the ESP and the many 
contributions made to capacity development in key areas by the DPs.  Despite the attempts 
made to consolidate departmental "capacity gaps" in an overall CD plan, neither the MOEYS 
nor the DPs embraced a holistic approach to individual, institutional and organisational CD. 
Indeed, the failure of public sector reform can best be judged by the continued ad hoc and 
piecemeal salary increases or merit-based pay offered under different schemes in lieu of a 
coherent, comprehensive public sector reform. Furthermore, the management of CD efforts 
continued to rest with the DPs (e.g. the ECôs Education Technical Cooperation Office 
(ETCO)) (EC 2008).   

Inputs and activities 

8.15 In the final iteration of the FTI CF "project", promoting institutional development and 
capacity building was designated as one of the three components. However, in the process 
of streamlining the initial proposals worked on by the MOEYS departments, much of the 
training that had been envisaged, especially of teachers, was left out.  

8.16 The CF project document states that "the purpose of the component is to enable 
decentralised educational management and monitoring by DOEs, Provincial Offices of 
Education and the Inspectorate of Education." Included in this component was a new school 
inspection policy based on the roll-out of school self-assessment and planning tools, 
leadership training for principals, and the strengthening of administrative processes for 
procurement and financial management at central, provincial and district levels and 
in-service training in classroom teaching and learning through "child friendly" methodologies. 

8.17 Funding for CD in the FTI project also includes in Components 2 and 3: USD 6.3m in 
support to Child Friendly Schooling, comprising finalisation and rollout of school 
self-assessment and planning tools and a School Inspection and Monitoring policy; 
in-service training in classroom teaching and learning through "child friendly" methodologies; 
school leadership training; and USD 1.1m for financial management, procurement and 
programme management capacity building. The focus of assistance in Component 3 will be 
on those "provinces/municipalities that have received no or very limited development aid in 
past years", additionally focusing on those with "high poverty incidence and poor education 
outcome indicators" (World Bank 2008a). 

8.18 Monitoring and evaluation of the CD in Component 2 includes "educational quality 
and behavioural changes in teaching-learning practices" and the percentage of grade 3 and 
grade 6 students reaching curriculum standards in Language and Mathematics. For 
Component 3, in addition to the ESSP 2006ï10 indicators and targets, "Financial 
management institutional capacity will be monitored in terms of progress towards 
achievement of "Platform 2" indicators within the PFMRP." (World Bank 2008a, FTI 2008 
p28). However, procurement capacity will be monitored against the 32 baseline indicators 
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utilised in the Procurement Capacity of MOEYS and Risk Assessment carried out at the end 
of 2007. 

8.19 Globally the FTI established the Education Program Development Fund (EPDF) to 
support the FTI planning process which begins prior to endorsement. During the period 
leading up to the CF grant, EPDF grants were made for a variety of activities in Cambodia as 
well as for regional activities.   

8.20 It was made clear by informants to the Country Study that proposals for EPDF 
funding were made entirely by the World Bank, with none being elicited from the wider 
stakeholder group. The TORs for subsequent TA were developed jointly within the ESWG, 
which then was asked to approve the activities proposed. The list of activities can be seen in 
chapter 6 (¶6.18ï6.19) when monies were expended on several background papers and on 
a donor coordination advisor to support the ESP to help establish coordination mechanisms 
and assist the Planning Department in performance review.   

8.21 Additional EPDF support continued in 2008 for similar purposes as well as for the 
development of a teacher training manual for inclusion education and an impact evaluation 
of the scholarship programme to be established at primary level under the FTI. Regional 
activities focused on a variety of themes including the use of mother tongue languages, 
awareness of children with disability, the development of materials for inclusion education 
and access for the poor and disadvantaged to education beyond the primary level. 

Relevance  

8.22 The final FTI CF project drew substantially from the existing ESP and ESSPs, and in 
this respect is broadly relevant to Cambodiaôs EFA and UPC concerns. However, relevance 
also relates to the process of designing the FTI project which gives an insight into its "fit" as 
well as its relevance.   

8.23 In the first instance, proposals emerged from the work of the MOEYS departments.  
However, between January and April 2008, when the proposal was accepted by the WB and 
subsequently the FTI Steering Committee, the final design was composed outside the 
MOEYS.  As several respondents explained, in the final design stage, senior leadership in 
the MOEYS agreed to all three components in the name of expediency, concerned both at 
their capacity to implement a more comprehensive programme and their capacity to utilise 
the funding efficiently in the three-year project time-period. Thus whereas the process of CD 
was important in the first two stages, an emphasis on the quality of the product superseded 
this in the end. As had been pointed out in the revised drafts (FTI 2008), and in the guidance 
given to the Departments, operational plans linking the plans with the budget were essential. 
Expediency therefore took priority over the capacity development process.  

8.24 In terms of the expected future and the priorities in the FTI CF project, the focus of 
CD embraces the weaker, i.e. financial management, parts of the programme planning and 
management process, where improvements had already begun prior to the FTI.  Thus if 
successful, the FTI should make a significant contribution to addressing these needed 
capacities as well as the consolidation of the Child Friendly Schooling also under way before 
the FTI. 

Effectiveness 

8.25 Despite the extremely relevant, holistic CD perspective advocated in the FTI CD 
Guidelines, and the fact that Cambodia is featured in a box in the FTI CD Guidelines for 
addressing capacity needs within its ESP (FTI 2008 p27), there was virtually no awareness 
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of this document in Cambodia,37 and its message concerning holistic CD had not caught on. 
Rather, the shared perception of CD was really one of CB,38 of identifying the gaps that 
needed filling, as had been done in the Ministryôs own assessments, and with the help of the 
DPs.  

8.26 It is too early to see any immediate effects of the CF grant or its potential "knock-on" 
effects. Though the grant became effective in June 2008, the first disbursement was not 
made until October 2008, and problems with the International Procurement Agent have 
delayed further progress. In addition, the PMC has not met since the CF grant was 
approved, so the coordination and policy dialogue that took place amongst DPs and the 
MOEYS has not been as great as in the run-up to the CF grant approval.  

8.27 Mention has been made of the CFS Master Plan, but not for CD generally.  The 
proposals for coordinating the various inputs to teacher training and development have not 
come to fruition. The best example of harmonised, coordinated support for CD is in the 
PFMRP, which will impact CD significantly in the MOEYS, as Platform 2 is rolled out to the 
Ministry. Again, however, it is too early to see immediate effects.  

8.28 Although not attributable to the FTI, the production of AOPs that linked results to 
budgeted activities was a great achievement by MOEYS. In addition, the principle of pooling 
funds for TA to assist donor coordination in the sector had been accepted, and the 
procedures for some agencies for whom pooling is a hurdle, were being worked out. Finally, 
there was some talk amongst some stakeholders of a pooled TA fund, which, were it to be 
established, could lead the way towards more harmonised and, ideally, government 
co-ordinated CD. 

8.29 At the same time, a number of perennial issues clearly are holding back such 
coordination and integration, e.g. the ad hoc ï even if regulated ï practices that increasingly 
have been developed as means of avoiding the challenge of public sector reform or simply 
as pragmatic responses to the public sector not paying living wages. Thus, although salary 
supplementation could not be paid with CF funds, Priority Mission Groups were being 
created to deal with the FTI CF project within their respective departments.39 Individuals 
were singled out for membership and additional benefits which accrue to their appointment.  
These practices comprised further evidence of the government responding to the 
fragmentation of multiple donor projects. The concern with predictability of finance beyond 
the three year period of the CF grant has not helped push through broad public sector 
reform, which would need to rely on guaranteed funding for increased recurrent expenditure. 

8.30 There was little gain in the process of developing the FTI CF project in terms of 
capacity building. The key appraisal for the preparation of the initial planning document was 
carried out exclusively by a consultant. Nor was the ESWG well equipped with educational 
expertise to support the planning process. 

                                                
37

 Only one respondent knew of its existence and had read it. 
38

 This is in spite of the fact that the senior leadership of the MOEYS is fully cognizant of the need to 
move from gap-filling CB to sustainable CD.  See comments by the Secretary of State, Attachment C, 
"Feedback from Debriefing Meeting", of the Cambodia Country Visit Note (Purcell et al 2009). 
39 The Priority Mission Group scheme was modelled on the earlier coordinated Merit Based 
Performance Incentive scheme, promulgated through a decree from the Administrative Reform 
Council and financed by donors.  The MBPI financed salary supplements to specific groups of people 
with key skills, but this had not included the MOEYS. The PMG scheme is financed at lower levels of 
salary supplementation by government, and will affect larger numbers of people. 
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Efficiency 

8.31 It is too early to see outputs from the FTI programme in Cambodia. However, it is 
important to note that Cambodia had a very positive baseline in terms of its own planning.  
Not only did it have an ESP but also an ESSP, both linked to the NSDP and the EFA Action 
Plan.  Despite the fact that these prior documents were written with considerable TA support, 
their ownership is genuine, and the FTI has built upon them. However, successful CD in 
programme management should be the means to the holistic three-pronged capacity 
development of the whole sector, integrating individual, institutional and organizational 
capacity development and embracing the professional development ï in the fullest sense ï 
of both teachers and administrators.  However, as one of the respondents expressed clearly:  

There is no evidence of a coordinated approach in the Ministry to CD. The PMG was 
intended to play this role but it is not active. There are huge problems of casual 
intermittent inputs of TA to Government. The tendency is to turn over TA to bring in fresh 
ideas, which is okay internationally. But Cambodia needs a different approach since the 
middle cadres of government with experience donôt exist, and there is a need for 
continuity in the provision of advice.  The management of TA recruitment has probably 
deteriorated. The management of TA is not subject to explicit processes. Departments 
are responsible for TORs and management of individual TAs. The underlying problem is 
that there is no effective system and institution in place to manage TA. 

8.32 Clearly, the slow progress in achieving holistic approaches to CD will reduce the 
efficiency of the FTI promoted CD. It is too early to say whether the teacher and principal 
CB, and the PFM, will be harmonised in such a way as to have the catalytic effect expected 
of the FTI. The uncertainty within the respective MOEYS Departments interviewed regarding 
how the FTI CF project was going to proceed ï or the different processes anticipated when 
the TA was successfully procured ï did not instil a vision of catalysing others.  

8.33 Some DPs, on the other hand, are contributing to integrated CD efforts. Two 
examples stand out: the AsDBôs support for a functional audit of the Ministry; and the ECôs 
TA in the Department of Personnel, working on an HRD policy. However, as noted by 
several respondents, CD planning has been seen as a separate process from operational 
planning, and thus the linkages to routine departmental activities have been weakened (CDC 
2008c).40  

8.34 At the time of the country case study, several departments commented that they 
were waiting for the arrival of TA in order to know how to proceed with CF project 
implementation. In spite of the "embeddedness" of the FTI CF project within the Ministryôs 
departments, staff seemed to be holding back, not wanting to use the "wrong" procedures.  
Indeed, separate AOPs were being written for the FTI, which, though integrated within the 
departmental AOPs, nonetheless, were additional to them. Similarly, in spite of staff in the 
Finance Department having learned the international procurement processes utilised by the 
AsDB and other major donors, they were having to learn a different approach for the FTI. It 
remains to be seen once the international TA has arrived, what further coordination, 
integration and harmonisation of CB activities occurs.   

                                                
40 The Development Coordination Adviser goes on to state that "an unfortunate consequence of this is 
that departments plan CD activities to fit in between implementation activities, or assign CD activity to 
staff who are not involved in implementation activities, and who are thus available for training. In 
addition, there are frequently no measurable results for the CD programme in terms of improved 
performance on mainstream activities, which is surely the purpose of CD. It was remarked in the 
Donor Performance Report that few DPs provided future milestones for section 3 (CD) activities they 
were supporting. DPs and MOEYS departments often make use of CD principally as a means of 
salary supplementation" (CDC 2008c). 
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Sustainability 

8.35 Given the past experience of non-holistic approaches to CD, and the negligible 
impact of the FTI on CD to date, the prognosis for the sustainability of the FTI CD activities is 
not optimistic. However, the FTI could be a catalyst to the integration of DPsô contributions to 
this broader CD, but currently the FTI project seems to be relatively divorced from these 
higher aid effectiveness goals. Perhaps the TA for FTI can successfully empower a leader to 
preside over such integrated CD. 
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9 The FTI and Aid Effectiveness 

Context 

9.1 The following goals set out in the FTI Framework document are directly concerned 
with aid effectiveness: 

 More efficient aid for primary education, through actions of development partners 

to maximise coordination, complementarities and harmonization in aid delivery 
and reduce transactions costs for the FTI recipient countries. 

 Sustained increases in aid for primary education, where countries demonstrate 

the ability to utilise it effectively. 

9.2 Cambodiaôs education sector has received strong support from the donor community 
for some time. Aid flows during the period 2003ï2008 have consistently exceeded USD 70 
million annually. In 2006, that the main donors to the education sector were Unicef/Sida, 
AsDB, World Bank, the EC, WFP (with school feeding programmes) and France, all having 
projects running with a total value of USD 20 million in 2006. Altogether, thirteen bilateral 
and multilateral donors and lenders were providing assistance to the sector in that year.   

9.3 Because of the SWAp policy and planning framework provided by the first ESP and 
ESSP in 2000, there has been a reasonable coherence and alignment in the way donor 
funds have been provided to the education sector since then. Cambodia had a set of good 
aid management practices on the ground well before the advent of the FTI. These relate 
both to national and education sector policy and strategy planning processes.  

9.4 The consciousness of MOEYS officials in relation to aid effectiveness has been 
raised by the Paris Declaration and Accra Action Agenda processes. Cambodiaôs role 
among the fourteen pilot countries involved in the implementation of the Rome Declaration 
has ensured a focus on aid effectiveness amongst the central agencies. But this has taken 
time to percolate down to line Ministries. In fact, much had been already been done in 
education pre-FTI to provide a framework within which DPs could align their activities. 
However, there remains a lack of awareness of how to operationalise the H&A declarations 
in Monterrey, Paris and Accra etc. in practice. 

9.5 The lack of awareness of aid effectiveness which continues to exist on the in-country 
donor side is surprising, and does not reflect well on interactions between the FTI 
Secretariat, some donors HQs and donor country offices.  

9.6 DP perspectives on ownership are that government involvement in leading policy 
planning and implementation in the education sector has been growing since 2000. In the 
early part of this decade, lack of capacity in government meant that donors and TA tended to 
lead on approaches and modalities. Ownership at the top of the Ministry, which is to some 
extent a function of the interests and capacities of senior management, in general has 
tended to be strong but has not always been accompanied by appropriate skill sets. 
However, the general appreciation of stakeholders is that policy and strategy evolution in the 
sector has become fully owned and is, to a significant extent, now led by MOEYS. 

9.7 During the design and early implementation phase of ESSP, there was extensive 
debate among Government, MOEYS and DPs over the capacity of Governmentôs financial 
management systems. Another concern was financial transparency, and there were also 
discussions about whether to continue parallel systems through projects or pooled funding. 
The introduction of the pilot PAPs in 2000ï2001, combined with extensive financial capacity 
building, encouraged AsDB to provide budget support in 2001, using Government financial 
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management as well as implementation systems. The EC followed suit in 2003. Since AsDB 
and EC were two of the largest donors, at this stage there was substantial alignment of aid 
with PFM systems. However, since 2007 AsDB has withdrawn from budget system leaving 
the bulk of donor support being provided in project form. 

9.8 MOEYS has pragmatically promoted the use of mixed modalities of budget support, 
investment projects and food aid, and capacity building assistance, in order to ensure 
inclusiveness of DPs. The transition from discrete agency projects to a SWAp was made 
easier by the fact that many projects and implementation units were in the later years of their 
implementation cycle, allowing more strategic negotiations between MOEYS, and funding 
agencies on the next phase. 

9.9 Further progress on alignment has been achieved through joint institutional 
structures, which address the coordination of policy and strategy planning activity, and 
provide the opportunity for mutual accountability. The Joint Technical Working Groups 
(JTWGs) are a set of eighteen national coordinating fora, covering all key Ministries, which 
assist with joint coordination of government, donor and NGO activity. The evolution of the 
education JTWG and ESWG (the donor group) from ad hoc working groups in 2000 and 
2001, to formal membership bodies with ToRs and an annual agenda, points to the progress 
in this area.  

9.10 Substantial progress has been made with donor harmonisation in the education 
sector through the activities of the ESWG. The ESWG has been active in ensuring joint 
(though for FTI sometimes tortuous) decision making. But this has not developed into 
harmonised financial arrangements such as pooled funding for the education sector. 

9.11 In principle, JTWGs are co-chaired by the relevant Minister and the chair of the 
ESWG, but in practice the education JTWG has been chaired by the Minister of Education.  
Because of its increasingly large attendance, the JTWG has become more a forum for 
information exchange rather than for decision making. The latter has tended to be carried 
out, especially for sensitive issues, through informal discussions between MOEYS senior 
leadership and donor representatives. 

9.12 Despite some early alignment with government PFM systems through the budget 
support operations of the EC and AsDB, one of the weaknesses in the aid management 
process has been the lack of donor alignment with government budgeting and procurement 
systems. And the use of parallel financial systems by donors has become widespread. 
Governmentôs own financial management has suffered from fragmentation as the recurrent 
and capital budgets, the PIP and the MTEF, which have been inadequately reflecting donor 
resource flows, have not been integrated. Weaknesses in budgeting and accountability in 
the wider government financial management system are now being addressed by the 
PFMRP. The latter which commenced in 2005, contains a number of good practice 
elements, being itself a sector wide programme with a set of strategies accepted by 
government and DPs, but also involving a multi-donor initiative to align with government 
systems. The adoption of pooled funding by four of the donors is a notable step forward in 
reducing transaction costs.  

9.13 CD has also been an area where progress has been weak. There has been a great 
deal of work but it has not been holistic so improvements have not been sustained. The 
emphasis has been on capacity building and capacity substitution where TA has filled the 
gaps in local professional and technical cadres. CD has been very project or TA-dependent, 
and efforts have been fragmented. 
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FTI inputs 

9.14 In 2006, as a result of approaches by MOEYS senior staff to learn more about 
accessing the FTI finance, the ESWG commissioned an appraisal of the basic education 
component of ESP (ESWG 2006). Some informants noted a lack of transparency in the 
production of this key document, and little interaction with the ESWG and MOEYS. This is 
manifest in the appraisal document itself, which does not mention the process of preparing 
the appraisal. This document provided the basis for an application to the FTI Steering 
Committee in May 2007 for an amount of USD 57.4 million.  

9.15 The selection of priority areas for the FTI CF project involved a nexus of decision 
making from the leadership of MOEYS and the ESWG. There was discussion through the 
ESWG about the options and choices available. But the emphasis of the final selection was 
on scaling up existing programmes of activities. The senior leadership of MOEYS was 
decisive in allocating the main part of the FTI CF funds to school construction. 

9.16 The ESWG was not particularly pro-active in decision making. It lacked educational 
and aid effectiveness specialists in its formal membership, and this limited its ability to 
address complicated technical issues relating to design and appraisal. Proposals for 
changes in design by the EC and Disability Action Council (DAC) were ignored or not 
adopted. And there was a tendency to let the World Bank, with its well oiled "machine", carry 
the exercise forward. However, most of those interviewed thought that the final package 
contained an acceptable balance of access and quality interventions. 

9.17 The FTI planning process was carried out within a policy and institutional framework 
which already existed. This was positive in providing a mechanism to reinforce local 
ownership, and alignment with local policies and implementation systems. This did not 
guarantee quality of the CF proposal. But it did ensure that there was a forum where 
suggestions could be made, though not necessarily taken on board. Neither did it strengthen 
harmonisation of donor systems or mutual accountability.  

The relevance of FTI 

9.18 The FTI CF project has been designed as a means to address outstanding school 
access issues, and also to scale up a set of existing activities which are intended to bring 
about quality improvements. In these respects, it was centrally aligned with and relevant to 
the existing policy and strategy frameworks for the sector. However, feedback to the Country 
Study is clear that the domestic perceptions of the FTI in both donor offices and in 
Government was that the FTI was seen primarily as a funding modality, both by the 
government and the DPs.  

9.19 Regarding the aid effectiveness goals of the FTI, on the donor side, there has been 
limited awareness, a very small number of donors being acutely aware, but as part of 
pursuing their own "progressive" aid management agendas. Other DPs were and are 
surprisingly vague about the aid effectiveness goals of the FTI, even today seeing it as 
primarily a WB funding modality.   

FTI Influence on the effectiveness of aid 

9.20 It is striking that a number of education donor representatives, met during the 
Country Study, but who were not present at the time of the FTI planning in Cambodia, were 
only vaguely aware of the aid effectiveness goals of the FTI. Even recently, some donor 
perceptions were that, "FTI is seen as a WB thing, not an effort on the part of several 
bilaterals". Even among those who know that it is a multi-donor initiative, FTI is seen as the 
WB presenting an agreement within the WBôs timetables and its own modalities. "FTI is a 
funding window directed by the World Bank, not a partner". The current programme is seen 
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as largely the responsibility of the WB, as a funding window, etc. It was seen, during the 
design, as something for which ESWG had a responsibility, but partly due to polarisation 
around the choice of the project modality, and partly due to weak leadership, the 
responsibilities were not fully carried through. 

9.21 While the FTI activities have been carried out in line with principles of better aid, it 
has had little influence on developing the aid effectiveness agenda. The major gap in terms 
of good H&A has been the lack of donor buy-in (except for the EC) to the use of 
governmentôs financial management system.  

9.22 While not highlighted by stakeholders to the Country Study, it is clear that the design 
of the framework and endorsement arrangements for applicant countries, in particular the 
use of the ESWG as a conduit of communication with Government, and the presentation of 
the CF application to the FTI steering committee by ESWG, acted against country 
ownership. 

9.23 FTI design followed the existing processes of dealing with planning and coordination 
issues for the education sector, i.e. by plans through the JTWG and ESWG. However, 
difficult decisions are not always taken in open forum, as happened with selected aspects of 
the FTI CF preparation. Ultimately, however, two key and contentious decisions were 
worked through the system in relation to the FTI CF project.  

9.24 One was when the Ministry senior leadership cast the decisive vote on the shaping of 
resource allocation for the FTI, which was to allocate a majority of the resources to school 
and district office construction. The second issue was the project financing modality which 
polarised the donors on the ESWG. The WB advocated a parallel financial management 
modality,41 and the EC advocated the use of government systems, though not necessarily 

for procurement. Both could draw on a body of evidence to support their view. The World 
Bank could point to negative local experience associated with procurement on several of its 
projects, and to the negative financial management and risk assessments carried out 
specifically for the FTI application process (World Bank 2007b and World Bank 2007c). The 
EC could point to its positive experience of providing sector budget support, though at much 
lower levels of disbursement (ú3 million per year over five years) than the FTI involved, and 
also to the results of the PETS survey (World Bank 2005) which found that over 90% of 
funds allocated for schools had reached their destination.42  

9.25 Informants to the Country Study confirmed that MOEYS and DPs had an uneven 
appreciation of the implications of the project financing modality. There were those DPs, in 
the end the majority, for whom the risk of using government systems was too great. Local 
and international NGOs had only a limited involvement at this point, through representation 
at ESWG.  

9.26 The capacity of the local donor group was an issue. The impression is that the group 
was lacking in skills relating both to the education sector and to aid effectiveness. This was 
compounded by deficiencies in contacts and communication flows on FTI between donor 
country offices, donor HQs, and FTI HQ. The ESWG tried hard to fill gaps by deploying 
consultants and local expertise, but this was not an adequate substitute for a better informed 
core group. There is also an issue of engagement since, at the time of the Country Study, 
the ESWG had not met during the months since the implementation period became 
effective. 

                                                
41

 Interestingly, this was despite the approval in 2008 of budget support to be used by the World Bank 

under its PRSC. 
42

 Though some question the validity of the PETS data and conclusions. 
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9.27 The experience of working with different funding modalities was limited for both 
MOEYS, and for the donor community represented on the ESWG (with the exception of the 
EC, the WB and AsDB). Understandably MOEYS became increasingly concerned that the 
FTI funding might be lost without a resolution of this argument, and ultimately accepted a 
parallel financing modality modelled on the WB CESSP project. Any expectation that the FTI 
would capitalise on the SWAp and make it more coherent and effective has thus not been 
fulfilled.  

9.28 Further, the FTI CF project implementation start-up has been slow and there is a risk 
of processes being insufficiently supportive of PBB, AOP, NEC/ Joint Review and 
international procurement. And the management burden of the FTI as a project and ESWGôs 
reliance on the WB reduces alignment and harmonisation.  

9.29 At this stage, there is no sign of any common funding mechanism developing for the 
sector through the FTI. Unlike with the PFMRP, where four donors have combined to co-
finance the SWAp through a Multi Donor Trust Fund, the FTI has not prompted any move to 
pooled funding, and there is no increased use of country systems for aid delivery.  

9.30 Government and donor accountability mechanisms were developing gradually, prior 
to the FTI. The move towards donor joint funding of an Aid Effectiveness Advisor for the FTI 
is positive. However, to date there was no evidence that the FTI has played any role in 
improving mutual accountability mechanisms.  

FTI influence on the efficiency of aid 

9.31 The FTI CF project satisfies the important criterion of allocative efficiency by being 
closely aligned with the key ESP and ESSP processes and provisions. However, the FTI has 
had little influence on the processes and practices of coordination, harmonisation and 
alignment, and consequently on transaction costs. Education, along with health, had 
spearheaded the introduction of good practice aid coordination systems some years before. 
The profile of aid effective approaches has been raised, but more as a result of promptings 
from government central agencies such as MEF, the Ministry of Planning and CDC, who are 
involved in disseminating the Paris Declaration and the Accra Action Agenda. Where system 
improvements are being made in education planning and management, this is happening as 
a result of cycle of joint MOEYS and donor activities coordinated through the ESWG and 
JTWG. 

9.32 It can be argued that an opportunity was lost to strengthen the efficiency of 
government systems by adopting a parallel project financing modality. However, this 
decision was very much influenced by the risk assessments, which were commissioned by 
the donor group into the FTI planning process in 2007. To some extent, the aid modality 
outcome was predetermined by the instructions handed down from HQs on the endorsement 
and application process. WB is the supervising entity so it will be done according to WB 
standards of due diligence, which included stronger fiduciary requirements as FTI went on. 
Similarly, the framework arrangements for dealing with applicant countries including 
Cambodia (use of ESWG as a conduit, presentation to the FTI steering committee by 
ESWG) acted against country ownership. 

9.33 The progress in improving financial management systems is linked to progress with 
PFMRP, which is a long term endeavour. At this stage, the challenge is to look to PFMRP to 
bring PFM in government generally, and MOEYS in particular, to a level which can be used 
for PFM alignment for any future continuation of the FTI, post 2010. 

9.34 The process of developing the FTI CF project was reasonably efficient, based on the 
institutional arrangements provided through the JTWG and ESWG. 
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9.35 The major gap in terms of improving the efficiency of harmonisation and alignment 
has been the lack of donor buy-in (except for the EC) to the use of governmentôs financial 
management system, which the FTI was not able to overcome. 

Sustainability 

9.36 The major deviation from good H&A as a means of underpinning long term 
sustainability, has been the lack of buy-in (except for the EC) by the donors to governmentôs 
PFM system. The work of PFMRP will address this. If the FTI continues to a second stage, 
there should be a platform in two to three years time to harness the PFM reforms for the 
purpose of channelling the FTI resources through government systems. 

9.37 In the meantime, there is a considerable degree of uncertainty about the future levels 
of funding which will be available from the CF and from the FTI partners over the long term. 
The FTI CF grant has contributed to the short term predictability of funding to the sector by 
providing multi-year funding. However, the long term is not at all predictable since there is no 
indication for Cambodia as to what will happen after 2010. This is particularly serious where 
operational activities are being funded by the FTI. 
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10 Cross-Cutting Issues 

Context 

10.1 Despite gender parity having been achieved on average, wider discrepancies exist if 
analysis is taken down to the provincial and district level. Just as there are remote regions 
where "reaching the unreached" is a challenge, so there are pockets of gender disparity 
found in specific parts of the country. Only 11 out of 24 provinces, for instance, had achieved 
gender parity at primary level (as reported in the EFA Mid-Decade Report 2007). At lower 
secondary level, dropout is high, though the gap between boys and girls making the 
transition to junior secondary is steadily closing, and the impact of the girlsô secondary 
school scholarship programme has already been seen to be positive. 

10.2 Both ESP/ESSP and EFA plans had detailed sections on Gender and on "Special 
Challenges in the Cambodian Context", including strategies for addressing cross-cutting 
issues such as HIV/AIDS, Ethnic Minorities, Children and Adults with Disabilities, etc. A 
Gender Mainstreaming Strategy has been developed and a Gender Education Policy, in 
addition to Quality Standards and Indicators for Gender Mainstreaming in Education, drafted 
in 2006. There is an inter-ministerial Gender Working Group and a Steering Committee for 
Gender and Girlsô Education in the MOEYS, as well as gender mainstreaming committees in 
each of the technical departments of the MOEYS. 

10.3  It is rare to find women in management positions, and the percentage of female 
teachers is below that of males, though steadily rising. It is difficult to attract women into 
capacity building programmes. 

FTI Inputs 

10.4 The FTI CF project document (World Bank 2008a) incorporates strategies to 
enhance access to and quality of primary education among vulnerable and disadvantaged 
groups with due attention to equity, gender, children with disabilities and student learning on 
both academic disciplines and life skills. The main beneficiaries will include children in 
remote areas, those from poor families and those with disabilities with careful attention to 
gender equality. 

10.5 EPDF monies have been used to craft policies and strategies for dealing effectively 
with vulnerable and disadvantaged groups, including work that has contributed to the 
government Policy on Education for Children with Disabilities and the survey of children with 
disabilities, in order to disaggregate data collection. Support was also given for the 
development of a teacher training manual for inclusion. Regional activities focused on a 
variety of themes including the use of mother tongue languages, awareness of children with 
disability, the development of materials for inclusion education and access for the poor and 
disadvantaged to education beyond the primary level. 

10.6 The primary school scholarship programme being established as part of the FTI CF 
project favours girls and the disadvantaged, but does not specifically include disabled 
children for consideration. 

10.7 The CFS programme aims to be an inclusive education programme, and specific 
training and materials have been developed for this purpose. The provision for disabled 
children at primary level is limited.  There is a Special Education Office in the PED, but with 
limited resources. Accommodating children whose first language is not Khmer has been a 
challenge, also addressed in some of the regional activities organised with EPDF funds.  
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Attracting teachers from the communities of such children has been one approach taken, 
with some incentives for teaching in remote areas. 

Relevance  

10.8 FTI support to cross-cutting issues was through supporting the ESP/ESSP 
framework, which was therefore supportive of and relevant to the policy adopted by the 
government. Gender, inclusion and disability have been a focus and are particularly relevant 
in the Cambodian context.  

Effectiveness and efficiency 

10.9 Cross-cutting issues are already mainstreamed in the education sector plan and in 
the planning process. The FTI is likely to be effective in facilitating this through supporting 
more reliable data and better capacity building.  

10.10 Using the ESP/ESSP frameworks is an appropriate and efficient way of channelling 
the FTI funds. 
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11 Conclusions 

11.1 This chapter first gives the evaluation team's overall assessments for Cambodia 
against each of the main high level questions. It then provides a summary of conclusions for 
each of the evaluationôs six workstreams, which relate to policy and planning, financing of 
education, data and M&E, capacity development, aid effectiveness and cross-cutting issues.   

The High Level Evaluation Questions 

Is what the FTI aims to accomplish consistent with current needs and priorities 
of Cambodia?  

11.2 FTI is supporting a set of priorities that were identified by the Government and 
supported by other donors, predating the FTI by a number of years. These priorities are set 
out in a coherent five year planning framework, the ESP, and are complemented by the 
longer term EFA strategy and the annual ESSPs. These planning frameworks, from which 
the FTI priorities have been selected, are consonant with the NSDP. The FTI-CF project will 
make a significant contribution to closing the financial gap for UPC/EFA.   

11.3 The RGC is committed to EFA and has adopted its agenda of action which is broader 
than UPC, focusing on early childhood, literacy, and gender. The FTI CF project focuses on 
up-scaling a set of activities and existing initiatives designed primarily at impacting on 
access to education, particularly for deprived and vulnerable areas and groups. Broadly, 
therefore, in terms of content and focus the FTI CF project is relevant to the priorities and 
needs of the country. 

11.4 Whilst the scaling up and clear alignment with Governmentôs plans is important, the 
process of deriving the project design and the project modality which resulted, had limited 
relevance to the broader aid effectiveness agenda and the steps already taken by joint 
Government-donor actions toward the creation of an education SWAp.  

11.5 Thus while the FTI supported the needs and priorities of Cambodia from a policy 
perspective, it did not contribute to enhancing or strengthening progress towards a full 
SWAp and actually had a detrimental effect on this process. In the design of the FTI, the 
opportunity was missed for taking a broader perspective on the sector and ensuring that key 
capacity and ownership issues were tackled. The relevance of the FTI was also potentially 
reduced because it was understood by many for a considerable amount of time to be 
essentially a funding source. 

To what extent is FTI accomplishing what it was designed to do, accelerating 
progress on EFA?  

11.6 Cambodia is making progress overall on EFA on a number of very important fronts 
which were highlighted in this report. The objectives of the ESP and ESSP are to expand 
pre-school and primary education services to reach the most vulnerable groups; and to 
enhance professional and administrative institutional capacity for education service delivery. 
This includes planning at school and district levels, a focus on gender, teaching and learning 
improvement and school self-assessment. 

11.7 However, the consultative, participatory process involving MOEYS Departments was 
curtailed by the WBôs own team finalising the CF project document.  Neither improved 
micro-level planning nor the broader macro agenda issues (CD, AE and links to the PFMRP) 
was developed.  Nonetheless, the FTI in-country partnership provides the opportunity to 
build further on the progress already made in these areas.  
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11.8 Little can yet be said on the impact of the FTI on the gaps that need to be addressed 
to achieve EFA or UPC. It is timely that the FTI programmes are starting, as general 
coordination of DP and departmental AOPs is making significant improvements. Revised 
indicators and targets for measuring progress will be reviewed by stakeholders at the up-
coming NEC, and targets for key cross-cutting issues included in discussion. 

11.9 Despite the lack of a coordinated approach to capacity development in the Ministry, 
and the contribution the FTI could have made to reducing the fragmented approaches ï both 
by Government as well as those supported by the donors ï the FTI did not step in.  This was 
a lost opportunity, especially in view of the recently produced FTI CD Guidelines that could 
have facilitated this process. 

11.10 The FTI is expected to make an important contribution by providing much needed 
resources to priority areas. However, there is a strong concern about issues of continuity 
and sustainability as the current funding line will expire in 2010 and there are no clear 
indications of what will happen after this.   

11.11 The polarisation of views experienced in the process of designing the FTI CF Project 
focused minds more on the aid effectiveness of different aid modalities, rather than the 
modalities and trade-offs of achieving the EFA goals.  In effect, this meant that the 
opportunity to achieve in-depth, technical policy dialogue was lost, though the technical 
limitations of the majority of ESWG members also limited such opportunities. 

11.12 Relatedly, the slow start-up of the FTI CF Project, both in its design, and initial 
implementation, meant that it was insufficiently supportive of prior progress made by AOP 
NEC/Joint Review and existing international procurement. 

Has the FTI helped mobilise domestic a nd international  resources in support 
of EFA and helped donor agencies to adopt more efficient  development  
assistance  strategies based on Paris Declaration  ideals?  

11.13 When the FTI became part of the education landscape, significant resources had 
already been mobilised by Cambodiaôs DPs. The RGC has been firmly committed to 
providing resources for education. 

11.14 The FTI process is relatively young in Cambodia, with CF funding approved in 
principle in May 2007, and a first disbursement of USD 15 million made in October 2008. It is 
therefore not possible to judge whether the FTI funding will lead to additional funds for the 
sector. So far, there is no evidence of a catalytic effect of the FTI endorsement process 
whereby other donors expect to increase their financial support. In view of DP and RGC 
understanding of the FTI largely as a source of funds, this is not surprising. Rather, there are 
early indications that a reverse trend could be taking place. At least one donor has given 
indications that it may not extend one of its projects because of the availability of FTI funding 
to the sector. 

11.15 There is no strong evidence that the FTI has helped donor agencies to adopt more 
efficient development assistance strategies in line with the Paris Declaration ideals. While 
the FTI endorsement process has supported existing policy, priorities and processes in 
general, there is evidence that the FTI may be working against some of the key principles in 
the Declaration which it seeks to promote. This includes those related to alignment (avoiding 
parallel project implementation arrangements), harmonisation (using common procedures), 
ownership, and predictability (as there is no assurance of what will happen after 2010).  
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FTI Inputs, Relevance, Effectiveness, Efficiency and Sustainability 

Education policy and p lanning  

11.16 FTI inputs are designed to: 1) expand pre-school and primary education services to 
reach the most vulnerable groups; and 2) enhance professional and administrative 
institutional capacity for education service delivery. FTI provides finance for strategies for 
achieving UPC, in particular by allowing the scaling up of initiatives especially of classroom 
and district education administration facilities.  

11.17 FTI supports planning at school and district levels as part of the Child Friendly 
Schools (CFS) programme, and includes components on gender, teaching and learning 
improvement and school self-assessment.  

11.18 FTI CF project activities were consistent with country and policy needs as reflected in 
the ESP/ESSP and EFA priorities. The FTI CF project focused on scaling up existing design 
and activities.  

11.19 However, the FTI CF project design should have taken a broader view of the results 
framework which would have prioritised systematic capacity building and government 
ownership issues.  

11.20 The FTI has contributed to the participation of key education stakeholders in policy 
setting and planning processes, and to access to and quality of primary education among 
vulnerable and disadvantaged groups with attention to equity, gender and disability.  

11.21 The FTI CF project design process was reasonably efficient in terms of its interaction 
with policy and planning since it was aligned with the existing ESP and EFA frameworks and 
processes of education policy and strategy formulation.  

11.22 Micro and macro level planning and policy dialogue, would have benefited from 
additional guidance to education policy and strategy formulation.   

11.23 There were also weaknesses in the design process where the preparation of key 
planning documents insufficiently involved government.  

11.24 Operational efficiency has been reduced by the slow process of TA recruitment.  

11.25 The FTI has only influenced policy and planning through the formulation and 
implementation of the FTI CF project. The process of planning the CF project did not lead to 
any noticeable improvements in the existing policies and processes. 

Financing of e ducation  

11.26 The FTI finance inputs were provided exclusively through EPDF and CF grants.  

11.27 The FTI will help close the financing gap for UPC. Stakeholders considered the 
finance package for building new schools and district education offices, and for scholarships, 
and for classroom quality improvements, to be reasonably balanced in terms of dealing with 
access and quality issues.  

11.28 It is too early to judge whether the FTI funding will lead to additionality in funding. 
There are signs of a reverse trend with one major donor curtailing one of its projects 
because of availability of the FTI funding. There has been no change in the commitments to 
local finance contributed by Government. 
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11.29 The FTI CF funding has been flexible. It has allowed resources to flow to areas 
where they are really needed (e.g. to school building), at least in the perception of the 
Government. It has also been capable of being used in areas of recurrent activity such as in 
the provision of scholarships. 

11.30 The education budget process is improving gradually in terms of comprehensiveness 
and transparency but the FTI has not contributed directly to this.   

11.31 The FTI will support PFM reforms in principle but is unlikely to have major impact on 
the design of PFM systems since this is outside the control of the sector. 

11.32 EPDF funds were used for a range of planning and policy activities including the 
preparation of the FTI CF project planning document.  

11.33 The FTI in principle will support the general programme of PFM reforms which are 
being rolled out to all sectors through the PFMRP. It will strengthen procurement, financial 
management and monitoring and internal audit at different, and will therefore be directly 
relevant to the PFM challenges.  

11.34 Fiduciary assessments pointing to a "high risk" rating led to the choice of a parallel 
project financial management modality. This has imposed a noticeable additional transaction 
cost on the government, and has worked against the strengthening of the financial 
management arrangements for the education sector SWAp.  

11.35 The FTI CF grant has contributed to the short term predictability of funding to the 
sector. However, the long term is not predictable since there is no indication for Cambodia 
as to what will happen after 2010. This is particularly serious where operational activities are 
being funded by the FTI. 

Data and M&E  

11.36 Cambodia did not require major FTI inputs for the development of an EMIS.    

11.37 FTI CF inputs were focused on scaling up existing programmes requiring further 
support.  They will facilitate decentralised education management as well as the inspectorate 
of education to function more effectively, both from a pedagogical and a financial 
perspective.   

11.38 The SSA is expected to strengthen results-based delivery. School development plans 
(supported by grants) are intended to improve and incentivise bottom-up performance 
monitoring.   

11.39 It is too early to assess definitively the impact of the FTI. Revised indicators and 
targets for measuring progress will be reviewed by stakeholders at the up-coming NEC, and 
targets for key cross-cutting issues included in discussion.  

11.40 The effectiveness of the FTIôs plans to carry out a number of "rigorous evaluations" of 
progress, together with the intention of the WB to carry out, with the ESWG, semi-annual 
supervision missions, will depend on the integration of these operations, appropriately, with 
routine government M&E, rather than comprising parallel, externally-run "add-ons" to a 
fragmented system which the Government is trying to coordinate.  Bringing together the 
NEC with the joint review in March 2009 is a positive sign. There was little other evidence 
that the FTI was contributing to the harmonisation and coordination of DPs M&E in this more 
efficient manner. 
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11.41 The long term influence of the FTI will depend on whether data that are being 
collected with FTI resources are utilised, and whether the data and M&E systems of the FTI 
CF project are fully integrated with government systems and harmonised with DPs. 

Capacity Development  

11.42 The focus of CD in the FTI CF project is on the weaker parts of the programme (i.e. 
financial management, parts of the programme planning and management process], where 
improvements had already begun. Although the FTI CF "project" drew substantially on the 
existing ESP and ESSP, ultimately, senior leadership in the MOEYS agreed to all three 
components in the name of expediency, concerned at their capacity to implement a more 
comprehensive programme, and to utilise the funding efficiently in the three-year project 
time-period. 

11.43 Institutional development and capacity building is one of the three components of the 
FTI support. The implementation activities being supported by the FTI CF are being carried 
out through the regular departments of MOEYS, with the exception of the financial 
management function.  

11.44 EPDF activities were identified mainly to support a range of preparatory activities 
connected with the main CF funded project.  

11.45 Gaps in CD still exist as there is no effective system and institution in place to 
manage TA, and no evidence of a coordinated approach in the Ministry to CD. Practices 
have focussed on providing short term solutions rather than tackling the complex issues of 
public sector reform.  

11.46 There is little awareness of the FTI CD Guidelines for addressing capacity needs in 
Cambodia, and its message concerning holistic CD had not caught on. There was little gain 
in the process of developing the FTI CF project in terms of capacity building. The initial work 
for the preparation of the FTI appraisal document was carried out exclusively by a 
consultant. The ESWG was not well equipped with educational expertise to support the 
planning process.  

11.47 The fact that CD planning has been seen as a separate process from operational 
planning reduces the efficiency of processes in general, as does the failure to adopt an 
holistic approach to CD.  

11.48 The FTI could be a catalyst to the integration of DPsô contributions to broader CD, but 
currently the FTI project seems relatively divorced from these higher goals. 

Aid effectiveness  

11.49 To some extent, the aid modality outcome was predetermined by the instructions 
handed down from HQs on the endorsement and application process. WB is supervising 
entity so the CF project will be managed according to WB standards of due diligence, which 
included stronger fiduciary requirements as the FTI went on.  

11.50 The framework arrangements for dealing with applicant countries including 
Cambodia (use of ESWG as a conduit, presentation to the FTI steering committee by 
ESWG) acted against country ownership.  

11.51 While the FTI activities have been in line with principles of better aid, it has had little 
influence on developing the aid effectiveness agenda. The FTI has so far had limited 
influence on sector dialogue, harmonisation, accountability, and some key aspects of 
alignment.  
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11.52 The FTI aligned its assistance with the ESP and ESSP and worked through the 
institutions which facilitated joint planning, monitoring and mutual accountability of the 
sector. FTI supported a good pre-existing set of policies and strategies, and helped maintain 
the progress towards UPC. There was no review of these long standing frameworks as a 
result of the FTI, nor was it necessary.  

11.53 The FTI CF project adopted a parallel financing modality which mirrored the 
arrangements for the WB education sector projects. While the CF project has utilised and 
thereby strengthened technical implementation systems , the adoption of a parallel project 
aid modality, mirroring the arrangements for WB education sector projects, failed to 
strengthen the systems for the financial management of the education sector SWAp.  

11.54 By and large, the extant aid effectiveness systems, albeit with weaknesses in relation 
to financial management alignment and donor harmonisation, were in place pre-FTI and 
have not evolved in response to the FTI 

11.55 The major gap in terms of improving the efficiency of harmonisation has been the 
lack of donor buy-in to the use of governmentôs financial management system. The work of 
the PFMRP will address this. However, neither has the ESWG pushed the broader AE 
agenda, and there is little reason for optimism that fragmented CD, donor managed TA and 
bilateral M&E missions, for instance, will be reduced. 

11.56 If the FTI continues to a second stage, there should be a platform in two to three 
years' time to harness the PFM reforms for the purpose of channelling the FTI resources 
through government systems.  

11.57 In the meantime, there is a considerable degree of uncertainty about the future levels 
of funding which will be available from the CF and from the FTI partners over the long term. 

Additional Analysis  

11.58 Annex E contains an Analytical Summary Matrix which provides workstream findings 
in more detail. The matrix identifies the FTI inputs and assesses the relevance, 
effectiveness, efficiency and sustainability of the FTI's contributions in the six workstream 
areas. 
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12 Recommendations and Reflections  

12.1 This chapter considers some of the wider implications that may be drawn from the 
Cambodia case study.  Whilst the case study focuses on what happened in Cambodia, the 
behaviour of many actors, especially the aid agencies, is also a reflection of wider factors. 
This raises questions for the evaluation as a whole: (a) are the Cambodian findings part of a 
wider pattern? and (b) do the findings throw up issues that need to be investigated at the 
global level? 

12.2 The first point to note is the contrast between the implementation of the FTI in 
Cambodia and the ambitions of the FTI partnership (as summarised in Chapter 1). 

12.3 The report examines the streams of effects corresponding to each of the "gaps" 
identified by the FTI (policy and planning, financing, data, capacity, and aid effectiveness).  
In each case the study found that the main manifestation of the FTI in Cambodia was 
through the CF project (e.g. see ¶5.9; ¶6.13: "In practice, the FTI finance inputs have so far 
been exclusively in the form of CF and EPDF grants. There is no evidence of a catalytic 
effect on resource mobilisation for the sector, either from donors or in the form of domestic 
financing".  Also ¶9.18: "...feedback to the Country Study is clear that the domestic 
perceptions of the FTI, in both donor offices and in Government, was that the FTI was seen 
primarily as a funding modality, both by the government and the DPs".) The case study also 
comments on the lack of awareness among country donor representatives of the FTI's wider 
aid effectiveness objectives (¶9.5 "The lack of awareness of aid effectiveness which 
continues to exist on the in-country donor side is surprising, and does not reflect well on 
interactions between the FTI Secretariat, some donors HQs and donor country offices").   

12.4 Neither does the case study illustrate any local response to the FTI Framework idea 
of a joint and monitorable commitment to finance a whole sector programme.  This raises 
questions for the wider evaluation about the role of the FTI Secretariat and of aid agency 
HQs in propagating this wider perception of the FTI objectives. 

12.5 It can be argued that, as the WB has assumed the due diligence of the CF, the 
increased rigour of WB management and the use of parallel systems, has diluted the 
progression of the aid effectiveness agenda. The choice of modalities, in effect, was dictated 
(a) by the donor group's dependence on the WB, and (b) the WB's rigid (though not 
necessarily internally consistent) rules on fiduciary risk (see ¶9.32: "to some extent, the aid 
modality outcome was predetermined by the instructions handed down from HQs on the 
endorsement and application process. WB is the supervising entity so it will be done 
according to WB standards of due diligence, which included stronger fiduciary requirements 
as FTI went on"). 

12.6 Further, the choice of what the CF project should focus on was again linked to the 
choice of modalities and the short time frame for implementation  This meant that the CF 
project was aligned with RGC priorities and preferences in a constrained sense:  

 ¶3.35 notes that "on the basis of this alternative scenario for ESP 2006ï10, 
MOEYS sought an increase in policy-led recurrent budget support from the 
international community in order to mitigate the risk of financing shortfalls and 
secure a predictable financial base for the ESP reforms". However, the FTI 
partnership response has been a conventional project with a short funding 
horizon which does not address the issues of predictable medium-term financing. 

 ¶4.9 notes that "in May 2007, Cambodia submitted the request for a CF grant of 
USD 57.4 million to the FTI Steering Committee meeting held in Bonn. The 
application was approved with the comment that the award should support 
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sustainable "long term institutional building and systemic reforms", as set out in 
the SWPAM. Alignment with PFM reforms, the National Programme for 
Administrative Reform (NPAR) and the decentralisation and decentralisation 
programmes were stressed". However, as this report shows, the constraint was 
to adapt the content of the CF project to suit the (restricted) modality that was 
available, and the resulting project was not strongly oriented towards systemic 
and institutional reforms. 

 Thus, ¶5.14 notes that "the FTI CF project activities that have been developed 
are thus fully consistent with ESP/ESSP and EFA priorities and fully relevant to 
national policy priorities. Departments reported to the Country Study that, in 
contrast to other projects, the FTI priorities are those of the Ministry itself. The 
construction programme (classrooms and district offices) will have direct impact 
on access, drop out and repetition as well as decentralised management. They 
can also be implemented in a short time-frame as is required". However, as the 
last sentence indicates, the modality and the time frame adopted for the CF 
project meant that the Ministry's menu of relevant options to include in the project 
was a restricted one (hence not strongly reflecting the systemic reform that the 
CF Committee had hoped for ï see ¶4.9 quoted above). Hence, as noted in 
¶5.18ï5.20: 
"The greatest challenge seems to be that project components only weakly 
address the specific issues of coordination by central management (through TA 
support and sample monitoring) and the development of planning and monitoring 
capacity. (¶5.18) 
The planning process used to develop the FTI CF project and the resulting 
project management mechanism is less satisfactory in terms of relevance, 
therefore. (¶5.19) 
Moreover, the decision on modality compromised the capacity development 
aspects of the programme". (¶5.20) 

12.7 The combination of an apparently narrow understanding of the FTI objectives and a 
narrow menu of CF options had effects on how all the FTI "gaps" were addressed.  It has 
already been noted that there were no financing gap effects beyond the CF itself, and the de 
facto choices available in the planning process were restricted. The following findings on 
data and capacity issues reinforce the point: 

 ¶7.11 notes that "the endorsement process and argument over modality 

absorbed MOEYS and ESWG energies. It had the positive result in that it led to 
adoption of largely existing sets of (ESSP) strategic indicators, but missed the 
opportunity to address policy level issues such as broad capacity development 
and teacher remuneration, recognised as major barriers to reform and keys to 
sustainability". 

 "This re-organisation (of inspection offices) does not seem to have been 
discussed in the programme design process and does not appear in project 
documentation beyond references to a revised inspection policy. This reinforces 
the perception of FTI as a funding envelope rather than as a reform partnership, 
despite its beneficial impact" (¶7.24). 

 "In the final iteration of the FTI CF "project", promoting institutional development 
and capacity building was designated as one of the three components. However, 
in the process of streamlining the initial proposals worked on by the MOEYS 
departments, much of the training that had been envisaged, especially of 
teachers, was left out" (¶8.15). 

 "In the first instance, proposals emerged from the work of the MOEYS 
departments.  However, between January and April 2008, when the proposal was 
accepted by the WB and subsequently the FTI Steering Committee, the final 




