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Foreword

Today, virtually every country in sub-Saharan Africa has some kind of cash
transfer programme. These programmes are increasingly recognized as key to
fighting poverty and hunger. Designed to reflect regional characteristics, they
emphasize strong community participation and focus on economically and
socially marginalized populations—including children, the elderly, families
without earning power and people living with disabilities.

By providing predictable, direct transfers, the programmes protect vulner-
able individuals and households from the worst impacts of poverty and help
them build resilience. In fact, the success of cash transfers has contributed to a
regional trend towards wider adoption of social-protection policies. Across
sub-Saharan Africa, cash transfer initiatives are moving from donor-funded
pilots to domestically funded national programmes.

In each country, the expansion of cash transfers has followed a unique
course through a process of interplay among governments, civil society and
international development partners. The region can now showcase rigorous,
timely evidence demonstrating the impact of these transfers on the well-being
of children, families and communities. The evidence points to positive impacts
in areas such as school enrolment, health, food security, and agricultural
investment. It also shows that cash transfers can generate multiplier effects
bolstering local economies.

Against this backdrop, From Evidence to Action: The Story of Cash Transfers
and Impact Evaluation in Sub-Saharan Africa advances the regional discourse
on social protection. It documents the evidence base on cash transfers in the
region and reflects on the development of social protection policies in eight
countries across sub-Saharan Africa. The book’s contributors and editors
present this analysis through the experience of the Transfer Project, a joint
effort of FAO and UNICEEF, along with Save the Children, the University of
North Carolina at Chapel Hill, and national governments and research insti-
tutions in each country.

The Transfer Project has participated in national evaluations of social cash
transfer programmes in Ethiopia, Ghana, Kenya, Lesotho, Malawi, South
Africa, Zambia, and Zimbabwe. The project serves as an ‘honest broker’ for
governments and development partners, providing them with technical sup-
port on the design and implementation of the evaluations. In the process, it
helps to identify country-specific issues and priorities that inform national
policy dialogues on social protection.



vi Foreword

This book highlights two major research innovations characterizing the
Transfer Project’s impact evaluations, and both have clear policy implications
at the country level. First, the evaluations generate critical evidence on the
economic and productive impacts of cash transfers; and second, they assess
the economic and social drivers of HIV (Human-Immunodeficiency Virus)
risk among adolescents.

To measure economic and productive impacts, the Transfer Project
drew upon the work of the From Protection to Production (PtoP) initiative.
Through this partnership among FAO, UNICEF, and national governments,
the project was able to explore links among social protection, agriculture, and
rural development. PtoP’s work helped evaluators assess the impact of cash
transfers on household outcomes, individual livelihoods and local economies.
The results spoke to the concerns of ministries of finance and planning about
the relevance of social cash transfers for growth. Evidence generated through
PtoP countered the argument that social cash transfers lead to dependency,
and squarely positioned them as an important element of effective rural
development strategy.

Another important initiative, led by the University of North Carolina
at Chapel Hill and UNICEF, examined the role of cash transfers in
the transition to adulthood for young people in beneficiary households.
Evaluators followed this line of study in response to high levels of
HIV prevalence in the countries of East and Southern Africa, where the
incidence of new infections is typically highest among young people,
particularly young women. The results strengthened the case for social
cash transfers as a means of addressing extreme poverty and inequity,
which act as economic drivers of behaviours that increase the risk if HIV
infection for many adolescents and young adults.

These pages also document the ways in which the Transfer Project has
influenced the policy debate in each of the eight countries at hand. The project
did not gather knowledge only to produce final impact analyses. Instead, it
provided policy makers with critical information at key points in time, serving
as a resource for the creation of government-owned learning agendas on social
cash transfers. This innovative approach transcended impact evaluation and
influenced wider social protection policies in each country.

Social cash transfer programmes are usually run by ministries of social
development. But it is clear from the work of the Transfer Project that the
implications of giving cash to poor and vulnerable households in sub-Saharan
Africa go far beyond social development objectives. Cash transfers affect many
other aspects of the lives of beneficiary families, including their livelihoods and
the economic dynamics of their communities. The conclusions of this book
further strengthen the case for moving from fragmented programmes to a
systems approach to social protection, with the ability to provide comprehen-
sive and multi-sector responses to the poorest households.
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FAO and UNICEF have long recognized the critical importance of working
as strategic partners to strengthen the case for social protection. The added
value of the Transfer Project is reflected in the commitment of national
partners to pursue evidence-based policy making in this area. If governments,
civil society, and development agencies can sustain that commitment, it will
lead to real and sustainable change for future generations. We hope this book
will strengthen their resolve to stay the course.

José Graziano da Silva Anthony Lake
Director-General, FAO Executive Director, UNICEF
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The Transfer Project, Cash Transfers, and
Impact Evaluation in Sub-Saharan Africa

Benjamin Davis (FAO), Sudhanshu Handa (University of North
Carolina at Chapel Hill and UNICEF), Nicola Hypher (Save the
Children), Natalia Winder Rossi (FAO), Paul Winters (IFAD and
American University), and Jennifer Yablonski (UNICEF)

1.1 INTRODUCTION

For impact evaluations to be effective in influencing policy in a given context,
they need to be embedded in the ongoing process of policy and programme
design. Much of the policy impact lies in the credibility of the programme created
by having an evaluation, as well as a learning environment where implementa-
tion and design issues are addressed. Programmes can be thus promoted and
directed in a manner in which evidence is brought to bear as needed in the
process of decision-making. This is the primary lesson found in this book, which
is based on the evaluations of cash transfer programmes undertaken in eight sub-
Saharan African (SSA) countries as part of the Transfer Project.

Cash transfer programmes have become a key means of social protection
in developing countries and have expanded dramatically, at least in part
due to the convincing evidence of their effectiveness. While cash transfers
have been employed and evaluated in a number of countries, much of the
known evidence of effectiveness of transfer programmes has been from
conditional programmes implemented in Latin America. Evidence on the
effectiveness of unconditional cash transfers provided through government
programmes in SSA has not been substantially documented. This is chan-
ging partly as a result of the work of the Transfer Project. The body of
evidence on the effectiveness of unconditional cash transfers in SSA now
exceeds other regions both in its breadth of analysis across country and in
its depth of analysis within countries. One key objective of this book is to
provide an overview of this accumulated evidence—that is, the broad
reaching impacts of cash transfer programmes in the region, focusing on
evidence emerging from countries supported by the Transfer Project.
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An equally important focus of this book is the documentation of how this
evidence was generated and the systematic collaborative efforts undertaken by
the respective governments, development and research partners, and the
Transfer Project to collect consistent and comprehensive information about
programme impact. While other evaluations of cash transfers in SSA exist, the
Transfer Project sought to do this within one coherent framework and has
made a concerted effort to integrate the evaluations into the process
of programme implementation by the respective governments. Given this
approach, the book goes much beyond the reporting of the impact of cash
transfer programmes to analyse the relationship between the impact evalu-
ations and the policy and programme implementation process occurring in
each country and the role that evaluations played in that process. As such,
another key objective of the book is to provide lessons on the political
economy of cash transfer programme impact evaluations.

The book focuses on studies from eight SSA countries that were directly
supported by the Transfer Project: Ethiopia, Ghana, Kenya, Lesotho,
Malawi, South Africa, Zambia, and Zimbabwe. While the approaches and
details of the impact evaluations and the level of interaction with the
governments have necessarily varied to match the context of particular
programmes and meet the needs of national governments, efforts have
been made to ensure consistency across the studies. As such, the efforts
undertaken by the Transfer Project represent a comprehensive analysis of
cash transfer programmes in SSA.

This chapter provides background for the book, and the remainder of the
chapter is organized as follows. Section 1.2 provides a brief overview of key
literature on the evaluation of cash transfers in order to highlight how this
book builds on this literature. Section 1.3 discusses the overall Transfer Project
and the particular programmes analysed in this book. The approach to
analysing the transfer programmes as well as the approach to presenting
country case studies are discussed in Section 1.4. Finally, Section 1.5 presents
the structure of the book and the underlying logic of the organization of
the chapters.

1.2 BACKGROUND AND MOTIVATION

Part of the expansion of cash transfer programmes in developing counties has
been due to the evidence base that has been built regarding their effectiveness
in achieving social objectives. The evidence has been presented in a variety of
reports, books, and journal articles, as well as in regional and international
fora, reaching such a critical mass that a number of synthesis books and papers
have been written.
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Yet there is little literature that focuses on the evidence and experience from
the numerous recent cash transfer programmes implemented by governments
in SSA. There is a recent book on cash transfer programmes in SSA by Garcia
and Moore (2012), but while it provides a useful overview of programmes
prior to 2010 the insights provided are primarily anecdotal and not based on
rigorous evaluation of government programmes. An edited volume on social
protection published by Handa, Deveraux, and Webb (2011) provides some
rigorous analysis of cash transfer programmes, but on a smaller scale and
focusing on a narrower set of outcomes. Unlike this book it does not focus on
the role of evaluation in the policy process. Davis et al. (2012) is the first and
only published article to note and review the emerging “revolution” in cash
transfer impact evaluation in SSA, but again touches only lightly on the
political economy aspects of these evaluations.

Fizbein and Schady (2009) review the evidence on conditional cash transfer
programmes (CCT's), mostly those in Latin America and focus on individual
sets of indicators rather than country case studies; the book also discusses
design options for CCTs but does not address the role of evaluation in the
policy process. The authors conclude that CCT's have been an important tool
for redistribution to the poor, reducing poverty, increasing consumption, and
improving children’s access to school and health facilities. However, their
impacts on final human development outcomes (e.g., nutritional status or
learning) are mixed. The book says little about SSA because in that region the
vast majority of programmes are unconditional and at the time the book was
written little evidence had emerged.

The most closely related book was published by Adato and Hoddinott
(2010), which, like this book, covers qualitative and quantitative approaches
to evaluating cash transfer programmes as well as the politics of the promotion
of the programmes. That book also focuses on CCT's in Latin America and,
while discussing some of the political economy of cash transfer programmes in
key countries, it does not describe the role of evaluation in this process. The
chapters of the book show that CCTs in Latin America have strong positive
impacts on a wide range of education, health, and nutrition indicators. In
concluding, the editors of the volume note that knowledge gaps in under-
standing remain (i) the pathways through which CCTs affect these indicators,
(ii) the role conditionality plays, and (iii) the relative importance of cash
versus service provision versus changes in knowledge and attitudes.

This book builds on these previous efforts by analysing cash transfers in
SSA across a number of countries and goes beyond a focus solely on the
evidence, to include the political and institutional processes which feed into,
and are fed by, the programme impact evaluations. There are also research
innovations incorporated into the Transfer Project, such as the systematic use
of mixed methods approaches, data collection and analysis of adolescent
behavioural risk and productive activities, and the assessment of local
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economy effects. The book moves beyond the existing literature in its geo-
graphic focus on a large selection of SSA countries, its emphasis on both
impacts and the process of evaluation, and its research innovations.

1.3 THE TRANSFER PROJECT AND ASSOCIATED
CASH TRANSFER PROGRAMMES

The Transfer Project is a joint initiative of United Nations Children Fund
(UNICEF), the Food and Agriculture Organization of the United Nations
(FAO), Save the Children, and the University of North Carolina at Chapel
Hill, in partnership with national governments, and numerous national and
international researchers. The project is a research and learning initiative
which supports improved knowledge and practice on social cash transfers in
Africa in several key areas including (i) support to national longitudinal
quantitative and qualitative impact evaluations in the region to help under-
stand not only what impacts cash transfers are achieving, but also how and
why; (ii) cross-regional analysis to draw thematic and operational lessons
based on the diversity of social transfer programmes in the region; (iii)
creation of mechanisms for regional learning and exchange among regional
policy makers, implementers, researchers, and civil society through work-
shops, web resources, public data availability, and publications.

The objective of cash transfer programmes is to protect individuals or
households from the impacts of shocks and support the accumulation of
human, financial, and productive assets (UNICEF, 2012). Given this objective,
the Transfer Project supports assessment of programme impact on key social
outcomes in conjunction with a broader range of indicators. A key initiative
under the Transfer Project is the From Protection to Production (PtoP)
project. Working in tandem with the Transfer Project, the PtoP project is a
collaborative effort between the FAO, UNICEF, and national governments,
which explores the linkages between social protection, agriculture, and rural
development by assessing the impact of cash transfer programmes on pro-
ductive outcomes and the local economy. The objective is to understand these
potential linkages in order to strengthen coordination between social and
productive policies. As such, the Transfer Project through the PtoP and
other initiatives described in this book moves beyond the evaluations of cash
transfer programmes conducted previously.

The programmes forming part of the project and included in this book are
noted in Table 1.1. In most cases the programmes were initiated in some
form prior to the evaluation. These were often basic pilots (or pre-pilots as
described in Chapter 6) that were designed to test the concept and to work out
administrative procedures. The evaluations themselves are then often linked



Table 1.1. Cash Transfer Programmes Included in Transfer Project

Country  Programme Year Implementing ministry Target group Conditions ~ Approximate
programme reach at
began writing

Ethiopia  Tigray Social Cash Transfer 2011 Tigray Bureau of Labour and Labour constrained, ultra-poor none 3,800

Programme Pilot (SCTPP) Social Affairs female, elderly, or disabled households

Ghana Livelihood Empowerment 2008 Ministry of Gender, Children, Extreme poor with elderly, expected but 150,000

Against Poverty (LEAP) and Social Protection disabled, or OVC member not households
monitored

Kenya Cash Transfers for Orphans 2004 Ministry of Home Affairs, Poor households with OVC none 250,000

and Vulnerable Children Department of Children’s households
(CT-OVCQ) Services
Lesotho  Child Grants Programme 2009 Ministry of Social Poor households with OVC none 25,000
(CGP) Development households
Malawi Social Cash Transfer 2006 Ministry of Gender, Children, Ultra-poor, labour constrained none 100,000
Programme (SCTP)— and Social Welfare households
Expansion

Malawi SCTP—Mchinji pilot same same same same same

South Child Support Grant (CSG) 1998 Department of Social Poor children none 11 million

Africa Development children

Zambia  Child Grant (CG) model of 2010 Ministry of Community Household with a child under five none 145,000

SCT Development, Mother and  years old in three poor districts households
Child Health (overall SCT)
Zambia ~ Multiple Categorical 2011 same Poor female- and elderly-headed  None same
Targeting Grant (MCTG) households with OVC; households
model of SCT with disabled person
Zimbabwe Harmonized Social Cash 2011 Ministry of Public Service, Food poor and labour constrained none 55,000
Transfer (HSCT) Labour, and Social Welfare households
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to an expansionary phase where the programme is reaching a larger scale.
Only one programme, the Child Support Grant (CSG) in South Africa, has
reached national scale.

The cash transfer programmes themselves are generally part of broader
national social protection strategies, although is some cases the launch of cash
transfer programmes preceded formal social protection policies. Many of the
programmes originated from a concern about vulnerable populations, often in
the context of food insecurity and HIV/AIDS. This has driven the emergence
of home-grown design models where objectives emphasize ultra-poor, labour-
constrained households, and/or households caring for orphans and vulnerable
children (OVC). Since the context in which these programmes have emerged
is different from other parts of the world some of the details have also differed.

One key characteristic of the majority of the transfer programmes in SSA is
that they are unconditional. This runs in contrast to many of those promoted
elsewhere, particularly in Latin America, where conditions usually linked to
child health and schooling behaviour are placed in order to maintain status in
the programme. There has been some attempt at experimentation in using
conditions (e.g., Kenya, although it could not be properly implemented) and
some stated conditions (e.g., Ghana, for some groups) although these have not
been enforced so at most might be referred to as soft conditions; currently the
Productive Social Safety Net in Tanzania is one of the few government
programmes that invokes punitive conditions in SSA. Thus, while the pro-
grammes have been designed to improve food security, health, nutritional, and
educational status, particularly in children, since cash is provided uncondi-
tionally and not tied to specific behaviour, households are free to invest in any
way they would like, opening up the possibility of a wider range of impacts
across non-traditional domains. Recipients in conditional programmes also
have some flexibility in how they spend money, but there are clear incentives
to spend on health and education and basic foods since receipt of the transfer
is conditional on health and education behaviour. As a result, impact evalu-
ations of CCT's have tended to focus on outcomes in these narrow areas.

A second key characteristic is the incorporation of the concept of vulner-
ability, along with poverty, into the targeting criteria of a number of countries.
The consequent emphasis on ultra-poor, labour-constrained households and/
or households caring for OVC has led to a demographic profile very different
from the younger households with small children of CCTs in Latin America.
Beneficiary households tend to have older heads, older children, and relatively
few working-age adults, reflecting the lost generation brought on by the HIV
pandemic.

Moreover, the targeting process itself has a much stronger focus on com-
munity participation, often in combination with other targeting methods such
as geographic targeting. This is in contrast with other parts of the world such
as Latin America where proxy means tests (also often combined with
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geographic targeting) have been the more dominant form of targeting. While
some form of proxy means tests are being introduced in SSA, there still
remains a strong element of community targeting in most cases. The analysis
presented here also provides an opportunity to assess the success of this type
of targeting in reaching the intended population.

The Transfer Project then seeks to create a regional social protection
learning agenda by using comparable, rigorous approaches to evaluating the
impact of a set of cash transfer programmes in SSA that, while unique, have
similar characteristics. Through this approach, the Transfer Project hopes to
generate externalities and foment cross-country learning across SSA.

1.4 APPROACH TO THE ANALYSIS

The approach taken to analyse the cash transfer programmes presented in this
book can be divided into two parts. First, there is the research methodology
used by the Transfer Project to analyse the impact of the programmes. Second,
there is the approach taken in this book to present the results of the analysis
performed under the Transfer Project and the role the project played in the
countries in which it operated. Each of these is discussed in this section.

1.4.1 Research Methodology

To answer critical policy and research questions, the evaluations in the eight
countries falling under the umbrella of the Transfer Project employed mixed
methods approaches, linking rigorous quantitative evaluation of impacts with
qualitative field work, general equilibrium modelling, and specific studies
on targeting, operations and cost, and fiscal sustainability. The evaluations
incorporated widely accepted state-of-the-art approaches that were broadly
consistent across countries, but were innovative in their application in specific
countries. Of particular note is the utilization of village economy general
equilibrium modelling, which has not been a standard part of the impact
evaluation toolbox. The use of mixed method approaches responds to the need
to answer a range of research and policy questions some of which are not
easily answered with one particular method. The particular mix of methods
varied from country to country as appropriate and is highlighted in Table 1.2.

The core approach, followed in all but one of the countries, had three
components. First, a statistical or quantitative impact evaluation based on
experimental or non-experimental design is employed to attribute, with stat-
istical certainty, the observed impact of cash transfers on programme recipi-
ents. This impact evaluation design varied across countries, depending on the



Table 1.2. Methods Used by Transfer Project

Country Quantitative (years) Qualitative (years) LEWIE  Other analysis
Ethiopia Non-Experimental 2012, 2014 PtoP (OPM), IDS (Institute for Yes targeting, payment process
Development Studies) 2012, 2014
Ghana Non-Experimental 2010, 2012 PtoP (OPM) 2012 Yes analysis of transfer payments
Kenya Experimental 2007, 2009, 2011 PtoP (OPM) 2012 Yes operational effectiveness, targeting
Lesotho Experimental 2011, 2013 PtoP (OPM) 2013 Yes rapid appraisal, targeting, costing, and
fiscal sustainability
Malawi Experimental 2013, 2014 PtoP (OPM), UNC/CSR 2013, Yes targeting, analysis of transfer payments
2014, 2015
Malawi (Mchinji pilot) Experimental 2007, 2008 BU (Boston University)/CSR 2007  No operational effectiveness, targeting
South Africa Non-experimental 2010, 2011 IDS 2010 No take-up rate, targeting
Zambia (CG model) Experimental 2010, 2012, 2013, 2014  IDS 2013 Yes impact comparisons across
programme, targeting
Zambia (MCTG model)  Experimental 2011, 2013, 2014 No impact comparisons across
programme, targeting
Zimbabwe Non-experimental 2013, 2014 PtoP, AIR 2012, 2013, 2014 Yes institutional capacity assessment, rapid

assessment, targeting, MIS
(Management Information System)
analysis, process evaluation
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particular challenges of evaluating a real-life, government-run programme;
It followed a continuum from gold standard experimental design to a variety
of non-experimental approaches. The data collection in the quantitative
component was primarily through questionnaires administered to treatment
and control households, which were designed based on carefully considered
theories of change. There were a number of innovative aspects of the data
collection including countries where information is collected on productive
outcomes, the transition to adulthood, and the psychology of poverty and
decision-making. With the collected data, a careful analysis was conducted to
ensure unbiased impact estimates. Details of the quantitative approach taken
in each country are provided in Chapter 3.

Second, qualitative methods were incorporated in the evaluations and
sought to understand in greater depth the causes and processes surrounding
programme impact, contextual factors mediating outcomes, and people’s
perceptions and experiences. Three qualitative design approaches were used
in the mixed-methods impact evaluations covered in this book: (1) compara-
tive cross-country case; (2) longitudinal; and (3) thematic focus. Chapter 4
notes the design approach taken in each country and provides critical analysis
of each approach.

Third, while poor households are the focus of cash transfer programmes,
they are also a conduit through which cash enters local economies. As
beneficiaries spend their transfers, local demand increases. If local production
expands to meet this demand, cash transfer programmes can create income
multipliers; each dollar transferred can increase local income by more than
one dollar. For this reason, general equilibrium modelling was employed to
look beyond the direct impact of transfers and to follow the cash distributed by
the programmes as it flows through the local economy. The methodology,
which is explained in Chapter 5, was consistent across countries—the LEWIE
(Local Economy-Wide Impact Evaluation) model—but the data available and
the nature of programme implementation and local space varied across
countries.

There was no one method followed by each country, but instead each
approach responded to the needs, to the programme context and to the budget
considerations in each particular country (Table 1.2). Each country experience
presented its own challenges in terms of coordinating the different compo-
nents. Whether experimental or non-experimental the statistical approach is
relatively fixed, with a minimum bound of flexibility—all countries have
treatment and control households, to which a baseline household survey and
one and sometimes two or three follow-up household and community surveys
were applied.

Seven of the countries (all except South Africa) participated in the PtoP
project, which had a specific focus on ascertaining the economic and product-
ive impacts of cash transfer programmes. The PtoP project aimed to carry out
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a consistent approach, across countries, to analysing the impact of the pro-
gramme on beneficiary household economic decision-making and risk man-
agement in both quantitative and qualitative terms, as well as simulating the
impact of the programme on the local economy. This entailed ensuring that
the household surveys collected adequate data on household livelihoods, social
networks, and risk management, the inclusion of business enterprise surveys
to estimate the LEWIE and qualitative data to understand in more detail the
economic and social network impacts of the programmes. Moreover, data
analysis and modelling were as consistent as possible across countries. The
general equilibrium modelling was built off the data collected in the household
surveys, as well as the additional business enterprise survey. Ideally LEWIE
models should be constructed at baseline and recalibrated at follow-up, but
due to budget and timing constraints it was constructed only once in each
country, in some cases at baseline and others at follow-up. Ideally qualitative
fieldwork should be done before, during, and after the household data collec-
tion although, as seen in the description of the qualitative work (Chapter 4),
this was not always possible.

Taking advantage of the mixed method approach requires dealing with
challenges in bringing the different approaches to bear on each other. The
quantitative impact analysis is an important input into a follow-up, recali-
brated, LEWIE model—in terms of analysing how the behavioural implica-
tions of the cash transfer programme affects the demand and supply of goods
and services within the local economy. The qualitative fieldwork can corrob-
orate some of the assumptions of the LEWIE model regarding market func-
tioning, particularly in terms of labour elasticity and inflation. Ideally
qualitative fieldwork should be done before, during, and after the household
surveys and the LEWIE modelling, serving as both an input into hypothesis
making and design of quantitative data collection instruments, interpretation
of results from both the quantitative impact analysis and the general equilib-
rium modelling. This is often difficult to do, because of budget, logistics, and
timing (of intervention budgeting and planning).

And in the final instance, the ideal is to bring together the results of all three
to create a consistent story, though again this is often difficult in practice.
There is a tendency for teams focusing on the particular approaches to work
separately, and in practice they were often physically separated both in time
and in space. In part then, this book is an attempt to bring the various teams
together to provide a coherent narrative of the programme’s impacts across
different domains, and to reflect on the role of the evaluation in the imple-
mentation and policy process.

Beyond the core approach, additional studies were included in different
countries, creating in some cases an ongoing learning agenda well beyond
traditional programme impact evaluation. These included assessments of
targeting systems, ex ante partial equilibrium simulations of programme
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impact, focused studies on the process of implementation or programme
operations, and studies of costing and fiscal sustainability. As explored in
Chapter 2, these related research products and broader learning agendas were
important for national policy and programme debates/changes.

The book will offer insights into the innovative approaches used by the
Transfer Project and PtoP project to assess the impact of these programmes as
well as how to organize such an undertaking with partners within countries. In
addition to a mixed methods approach, the innovations incorporated into the
Transfer Project also include data collection and analysis of (i) adolescent
behavioural risk, particularly related to HIV prevention, and the impact of
programmes on this behaviour; (ii) programme impact on productive activ-
ities in both the agricultural and non-agricultural sectors; and (iii) the local
economy effects of cash transfers. As such, the rationale for the book is both to
provide policy and research insights as well as to offer guidance on the
implementation of a multi-country, innovative impact evaluation approach.

1.4.2 Focus of Country Case Studies

The standard approach to conveying the result of impact evaluations is
through reports provided, and often presented, to the government, including
a baseline and subsequent reports on the impact of the programme on key sets
of indicators as well as results of associated studies. If the evaluation team is
research oriented some of the results of the evaluation may make their way to
publication in journal article or book chapters and provide useful insight into
the impact of certain programmes on particular sets of indicators. The
methods used to evaluate the programmes have been sufficiently rigorous to
merit publication and a number of articles and chapters have come out of this
process focusing on particular issues related to cash transfers.

An issue with this approach is that it tends to only tell a portion of the story
of a programme’s impact and influence in a given country. Reports are
presented when results are ready and there is often little follow-up on what
happens with the information provided in those reports. Publications are
necessarily narrowly focused to be sufficiently precise to meet the standards
of academic journals. Neither gives a complete picture of the evaluation and its
influence.

This book focuses on the story of programme impact and the role of impact
evaluation in the policy process in each country. As such, the underlying
concept is to avoid the standard practice of reporting the impact on individual
sets of indicators, but to focus on the overall effect of the programme given the
extensive analysis completed on a wide range of indicators—of course, with
reference to the specific results for those interested. Further, the idea is to
present the on-the-ground story of social protection and cash transfer
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programmes in the country, how the evaluation was initiated within the
country, and the role of the evaluation in informing policy.

Obviously, this goes beyond reporting the evidence generated by the evalu-
ations that form the Transfer Project and requires obtaining insights from
stakeholders in each of the countries considered. The approach taken is to
have those who have participated in this process in each country participate
in the writing of the chapters presented in the book. These include the
researchers involved in the evaluations, donors, development partners, and
key government personnel. The input from these individuals allows for a more
complete narrative of the story of the programme and the evaluation in each
country. Where information is missing from the authors, other key stake-
holders were asked to help complete the picture.

The approach taken in the country chapters is then to mix the results of the
evaluation along with historical narratives and analysis of policy processes
within the country. Through this combination, the country-specific story of
how the political and institutional process fed into, and was fed by, the
programme impact evaluation emerges.

1.5 STRUCTURE OF THE BOOK

The book is comprised of three parts. Part I focuses on the design of the
impact evaluation highlighting both the political economy of conducting
the impact evaluations as well as the methodological approach. Chapter 2,
the political economy chapter, provides the detailed background of the Transfer
Project and discusses broadly the relationship between the impact evaluation
and the public policy and programme implementation process. The technical
details of the methodology are presented in Chapters 3, 4, and 5 on the
quantitative, qualitative, and LEWIE approaches, respectively. The objective
of this part is twofold. First, it will lay the groundwork for the second part of the
book where the impacts and lessons learned from each country are provided.
This is done to avoid the country studies being bogged down in the details of the
methodology. Second, it is of interest in itself in those seeking to implement
impact evaluations since it provides insights into working with governments
and across research teams as well as methodologies that can be employed in the
context of real-world interventions.

Part II of the book focuses on providing a narrative for each country case
study on the specific objectives and design of the programme, the impact of
the programme, the relationship between evaluation research and social
protection policy and programmes, and the lessons that can be learned from
programme implementation and the evaluations. This includes a synthesis
of the social and productive impacts garnered from the mixed methods
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approaches. While some of the outputs from the evaluations of the country
programmes have been written up and even published, these have tended to
focus on the use of one method (quantitative or qualitative) and not provided
an integrated understanding of the programmes.

Part III of the book brings together the whole story. This includes a
synthesis of the results, political economy, and policy implications in a
comparative, cross-country perspective.
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The Political Economy of Cash Transfer
Evaluations in Sub-Saharan Africa

Anna McCord (ODI and University of Manchester), Natalia Winder
Rossi (FAQ), and Jennifer Yablonski (UNICEF)

2.1 INTRODUCTION

Since the mid-2000s, countries in sub-Saharan Africa have experienced an
important rise in the number, scope, and reach of social protection pro-
grammes, particularly cash transfers. Earlier social protection programmes
were characterized by a combination of long-standing programmes in middle-
income countries in southern Africa, a few largely development partner-
supported pilots, and in a small number of crisis-prone countries a transition
from repeated donor-supported humanitarian crisis responses to predictable
social protection programming. The most recent wave of programmes are a
response to the limited progress on poverty reduction despite economic
growth, the negative impact of HIV/AIDs on family structures and support
networks, and repeated food-related crises linked in part to climate change.
Governments and development partners have adopted social protection pro-
grammes in order to address the outstanding challenges of chronic poverty,
human development deficits, and vulnerability.

Social protection is now widely recognized by national governments in the
region as an effective strategy to strengthen families’ capacity to cope with
risks and stresses, promote access to essential services, and contribute to
inclusive economic growth. Today, most countries in Eastern and Southern
Africa have some form of cash transfer programme, and many countries in
Western and Central Africa are moving in this direction. Many countries are
now allocating domestic resources to finance scale-up and expansion plans.
While the landscape is heterogeneous, there is overall a rising trend in terms of
social protection provision.

What has motivated this critical momentum for social protection? What
has influenced policy makers to adopt social protection as a key policy option



18 Anna McCord et al.

for poverty alleviation? To what extent has the existing and emerging
evidence coming from impact evaluations (IEs) at national level played a
role in the region? Using the experience of the Transfer Project, this
chapter aims to shed light on the relationship between the development
and expansion of national cash transfer programmes and their correspond-
ing evaluations. Specifically, the objectives of the chapter are to understand
the relationships between the different actors that played a role in the
implementation and evaluation of the programmes and highlight the
factors that were critical in building these relationships; to explore how
the evaluations and associated studies and communication were used to
inform policy makers; and to assess the extent to which they influenced
policy changes.

The chapter explores the question of evaluation and policy change from a
number of different perspectives and provides a contextual analysis of the
impacts presented in the country chapters, drawing out broader implications
of the findings in a systematic way. In order to achieve this, the chapter builds
on a review of the literature exploring the role of programme evaluation in
informing policy change, as well as on an analysis of the experience of the
Transfer Project. This discussion looks at how both the process and the results
of national evaluations have influenced specific elements of programme design
and key policy processes (such as scale-up, expansion, and allocation of
resources). It assesses the extent to which design and implementation of an
IE as part of a programme’s strategy requires not only coordination with, but
also political support from policy makers and programme administrators. The
analysis is based on evidence derived from in-depth discussions and interviews
with key informants in selected case study countries, as well as first-hand
observation of the authors, in an effort to understand the relationships
between the different actors involved in the evaluation of social cash transfers
and the extent to which the model and approach of the Transfer Project
contributed (or not) to critical changes.

The chapter is divided into six sections. The first presents a synthesis of
the literature on the role of evidence, on policy and programming. The
second discusses the specific model and approach of the Transfer Project,
at different stages of design, implementation, and dissemination of findings.
The third reviews the evidence relating to the influence of impact evaluation
on policy and programming. The fourth section considers factors relating to
the IE process itself which contribute to policy impact. The fifth explores
external factors which are also key drivers of policy decision making,
including consideration of national government perspectives, development
partner practices and resource availability. In the sixth and final section key
lessons learned from the experience of the Transfer Project-led evaluations
are set out.
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2.2 IMPACT OF RESEARCH ON SOCIAL POLICY:
OVERVIEW OF LITERATURE

A large range of literature has explored the impact of research on social policy
since the 1990s, associated with increasing interest in the concept of evidence-
based policy making. However, the literature on the challenges and oppor-
tunities associated with assessing the impact of policy-oriented research
remains limited (Pellini etal. 2011), and to date there has been little work
examining the role of IEs in the social protection sector specifically, and their
influence on policy development. The findings of the literature in relation to
social policy and policy influencing however are consistent, and provide
valuable insights into the research-policy nexus which underpin the findings
in this book.

The key insight from the literature is the complexity of the policy influen-
cing and development process and the somewhat limited role of evidence itself
in comparison to advocacy processes, with key roles being ascribed to the
medium through which policy messages are presented, the framing of debate,
the credibility of the evidence provider, and the relationship between the
evidence provider and the policy makers which underlies the whole (ODI
2014). Throughout the literature, the importance of ensuring that the research
and the associated policy influencing strategy take into account the political
economy context is highlighted.

The primary insight from the literature is that influencing policy is a non-
linear process and that policy making itself is not linear but iterative, inter-
active, and based on trust, respect, and influence, with evidence playing a
‘relatively modest role in policy making, which is dominated by political
expediency’ (Gadeberg and Victor 2011).

The research—policy relationship is not characterized by value-free supply
and demand for objective information. Both researchers (evidence providers)
and policy makers (evidence consumers) are seeking to promote particular
visions and outcomes. Also, policy development is subject to multiple causal-
ity, with the policy making process being characterized by reactive decision
making and by political expediency. This complex process is mediated by
interpretations and different understandings, and is a participatory multi-
actor process which is significantly influenced by personal interactions. In
this way the ‘evidence to policy’ process is not one of objective information
generation, sharing, and usage, but of multivariate processes and factors
(Gadeberg and Victor 2011).

There is an argument that within this context of multi-causality evidence
itself is only one of many inputs, and process may be at least as important as
content in determining outcomes. For these reasons the literature counsels
caution and recommends the avoidance of ‘attribution’ of impact, in preference



20 Anna McCord et al.

advising that the link that should be made between research and policy devel-
opment is one of ‘contribution’.

In terms of policy influencing approaches, there is consensus that the
medium may be as important as the message, and that factors such as
accessible and appropriate language, presentation and packaging, and author-
ship by known and respected individuals play a key role in take-up (Beynon
etal. 2012). Where research is to be effective a cooperative relationship based
on trust and understanding between the evidence creator, advocate, and policy
target is important. Similarly, how the findings are communicated is also key,
and impact is associated with strategic and iterative engagement with key
targets, using multiple channels over time, depending on the intended out-
come. Examples include making use of a mix of research papers, policy briefs,
books, traditional media appearances, and electronic media (twitter and
youtube), together with programme exposure, for example through field
trips, and making findings accessible through individual stories and anecdotes,
as well as formal quantitative reporting, and channelling communication
through existing respected networks and communities of interest. In this
way visibility, credibility, and interest can also be promoted, and such
approaches tend to enhance impact.

In terms of content perhaps the most important consideration is the
framing of the findings, which entails the presentation of key ideas as solutions
to topical policy challenges and existing political needs such that they can
readily be adopted within the ongoing political discourse. Examples from the
current study include ‘cash transfers are effective at reducing poverty’, ‘cash
transfers are affordable’, and ‘cash transfers stimulate local economic growth’.
These simplified research summaries and messages seem to be highly effective
in terms of influencing the policy debate, if given credibility through associ-
ation with recognized and trusted processes and institutions.

The literature indicates that policy influencing can have a range of different
dimensions, with Keck and Sikkink (1998) identifying five potential ‘areas of
influence’:

 Framing debates and getting issues on the political agenda;

+ Encouraging commitments from states and other policy actors;

o Securing procedural change at international and domestic level;

« Influencing policy and legislation (policy change and content); and
 Changing the behaviour of policy actors, civil society actors, and citizens

(ownership and sustainability).

These can be grouped into two types of outcomes: those which are instru-
mental, informing policy change, practice, and behaviour; and those which are
conceptual, changing knowledge, understanding, and attitudes (Davies,
Nutley, and Walter 2005), with the behavioural aspects of the former being
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extensively explored in the Outcome Mapping literature (Earl, Carden, and
Smutylo 2001). Depending on the desired outcome, an appropriately designed
approach entailing evidence provision, debate framing, and advocacy is
required.

Similarly, the requirements for success identified in the literature are
linked to the effective integration of research findings, and even the research
process itself, into the policy process, in order to ensure relevance. The key
requirement is understanding and addressing the political economy context
in order to ensure research addresses recognized policy challenges, and
meets a demand for evidence and policy inputs. To this end engagement
with policy makers, focusing on communication, engagement, and relation-
ships, and critically, taking an opportunistic approach, responding flexibly to
policy opportunities as they arise, are key criteria for success (Young 2008).

This engagement can, however, take various forms, depending on the
nature of the political settlement and also the kind of policy change required.
When attempting to bring issues onto the political agenda, as opposed to
promoting policy design nuances, there may be merits to a more adversarial
‘outsider’ approach, as opposed to the trusted ‘insider’ perspective, for
example working with civil society coalitions or opposition groups to politicize
issues and bring them into the political debate (Start and Hovland 2004),
although again credibility and sensitivity to the political economy context
remains key.

The way research is introduced into the policy debate is also critical in terms
of whether it is recognized as relevant and can input into the debate effectively.
In this way, the major barriers to policy impact have been identified as: the
failure of research to address issues perceived as politically important, research
which is ill timed in terms of the scheduling of national debates and policy
processes, and findings which are communicated poorly and fail to present
clear, empirically based recommendations (Walt 1994). Ensuring that evalu-
ation and advocacy are politically relevant in terms of their timing may be
challenged by the external institutional factors which drive schedules of
programme of evaluation, particularly among international agencies, a chal-
lenge compounded by uncertainties relating to the timing of political pro-
cesses. This challenge is illustrated in several of the country case studies in the
book, where evaluation findings only became available after major policy
decisions had been taken, thereby limiting potential impact in terms of
input into broad policy choice and design processes.

Hence the literature indicates that the role of research in influencing policy
outcomes is dependent on a range of conditioning factors, which extend
beyond the empirical findings of the research itself. These relate to the nature
of the research, in terms of its perceived credibility and the extent of identifi-
cation between the policy maker and evidence generation process, the articu-
lation and framing of the evidence, and its linkage to existing policy challenges,
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Figure 2.1. Summary of Key Factors Conditioning Policy Influence

the advocacy process by which it is introduced into the debate, and finally the
contextual factors, which have a significant impact on mediating outcomes,
notably fiscal and ideological preferences and political expediency. These
factors are summarized in Figure 2.1.

2.3 THE TRANSFER PROJECT STORY

This section gives a brief overview of the history and approach of the Transfer
Project, focusing on key relationships and processes that contributed to the
way in which evidence was generated and used, which informs analysis in
subsequent sections.

When the design phase of the Transfer Project began in 2008, there was
increased momentum around social protection, but among sceptics and com-
mitted policy makers/implementers alike there remained a set of outstanding
questions relating to starting or scaling up social transfer programmes, and the
applicability of the existing evidence on cash transfers. As interest was begin-
ning to grow in the potential for social protection to address challenges of
chronic poverty, food insecurity, and HIV in the early 2000s, the existing
evidence base was still limited in terms of its capacity to address decision-
makers’ needs in the African context. Much of the social protection evidence
at this time was from programmes in Latin American countries, many of
which had key design features which differed from those of African pro-
grammes, and which were implemented in very different contexts in terms
of the supply and quality of services, administrative capacities, fiscal resources,
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and levels (and patterns) of poverty and inequality. The applicability of
evidence from well-documented South African programmes was also ques-
tioned for similar reasons.

In an effort to respond to the evidence gap, and with the explicit intention of
informing policy, design, and implementation choices in the region, a group of
development partners began to examine the scope and feasibility of a multi-
country research project and created the Transfer Project in 2009.

The Transfer Project is a partnership of international organizations,
national governments, and international and national researchers with three
objectives: 1) to provide evidence on the effectiveness of social cash transfer
programmes in achieving impacts for children; 2) to inform the development
and design of social cash transfer policy and programmes; and 3) to promote
learning across the continent on the design and implementation of social cash
transfer evaluations and research. In line with these objectives, the Transfer
Project has three key pillars: 1) regional learning, information exchange, and
network/community of practice; 2) technical assistance on design and imple-
mentation of IE and identification of research areas; and 3) synthesis of
regional lessons on programme design.'

Initially, the partners leading the project were Save the Children UK,
UNICEF (United Nations Children Fund), and DFID (Department for Inter-
national Development, UK). They were subsequently joined in the consortium
by FAO (Food and Agriculture Organization of the United Nations), driven by
their institutional interest in the relationship between social protection and
production, and the University of North Carolina at Chapel Hill (UNC), who
joined after a competitive process to select an international research partner.
An initial seven-month design phase focused on six countries where either
impact studies or discussion of cash pilots/scale-up were already under way,?
entailing country missions to scope ongoing monitoring and evaluation plans,
and levels of interest among national governments, national and international
research partners, and other development partners. The country missions and
an initial design workshop were used to identify the research questions of most
value to policy makers and programme implementers, resulting in an exten-
sion of the original research to cover not only the impacts of social transfers,
but also how these effects were achieved and why they might be different
across programmes. The consultation with government and other partners
during the design phase reinforced the initiative’s importance not just as a
research project, but also as a learning project, focusing on an ongoing

1 By close of edition, there are ten participating countries, some of which receive direct
technical support on impact evaluation, others participating through sharing experience, find-
ings, and data.

% Ethiopia, Kenya, Malawi, Mozambique, Rwanda, and Tanzania.
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exchange of lessons on research, policy, implementation, and adaptation based
on findings at national and regional levels.

Since its inception the Transfer Project has functioned as an ‘umbrella’
and network, building on, supporting, and connecting a number of national
IE processes. The project has financed specific pieces of work which have
helped to strengthen national IE surveys, national and regional analysis
of key issues, and communications work. At its core are three overlapping
relationships which are central to its success. The first is a grouping of
international partners who act as convenors and facilitators, the second is
the ongoing relationship between these international partners and national
policy makers and programme implementers, and the third is a supportive
(although sometimes challenging) network of national and international
researchers.

2.3.1 Key Elements of Process at Three Stages

Although the timeline and process of the cash transfer IEs was different in
each country, it is useful to look at key elements of the process at three
different stages: design, implementation and analysis, and dissemination of
findings.

In the design stage of the IEs, there was close collaboration between policy
makers, programme implementers, development partners, and researchers at
national level to identify priority questions relating to programme objectives
and also to ensure the IEs dovetailed with programme roll-out plans, inas-
much as this was feasible. The role of UNICEF country offices, who were
already engaged in ongoing dialogue on social protection with their govern-
ment counterparts and other development partners, was a critical part of this
process. The Transfer Project also played a role as an ‘honest broker’ in
relation to national IEs, helping governments and development partners to
better understand and make decisions relating to design, commissioning, and
implementation of the evaluations. This role ranged from supporting govern-
ment and UNICEF and other staff to develop Terms of Reference (TORs) and
technically evaluate proposals for IEs, to reviewing draft survey modules and
reports, and to working with various stakeholders in the interpretation of
results. At regional level, a consultation took place with national governments
and other stakeholders to identify key questions, including those common
across countries.

Collaborative, consultative processes involving multiple partners and stages
have also been a feature of the implementation of the IEs. The methods, timing
of data collection, and discussion of findings at country level were jointly
defined between researchers and national counterparts to respond to national
processes and information needs. This joint process promoted participation
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and the inclusion of findings in critical debates and ongoing policy processes.
The use of multiple methodologies, including quantitative, qualitative, and
simulation-based approaches, helped to triangulate findings and unpack ‘the
story’ of what is happening (or not) as a result of the programmes and possible
reasons why—helping policy makers to identify key programme design and
implementation issues.

The third stage, dissemination of the findings, included national policy
events to present and discuss draft and final results with various stake-
holders, the public release of reports as national evaluations with official
endorsement, and the subsequent production of a range of materials includ-
ing national policy briefs. This process included the presentation of findings
to key stakeholders throughout the process, rather than only at the final
results stage, including the presentation of baseline findings and discussion
of their implications in terms of the results that might be expected from the
final IE. In addition, stakeholders from participating countries and re-
searchers came together at Transfer Project and From Protection to Pro-
duction (PtoP) project technical annual workshops to discuss and learn
about progress across countries. While the impacts on production and
economic activities have entailed work on the popularization and commu-
nication of findings through diverse media, the dissemination stage of the
process is the weakest in terms of joint strategic activities among the various
Transfer Project partners.

In line with the importance of process in determining the impact high-
lighted in the international literature, the unique Transfer Project process
described in this section has been an important factor in determining the
level of influence that the evidence generated through the evaluations has
had on social protection policy and programme processes in the countries
discussed in this book. The following sections explore the extent to which
the evidence generated did in fact influence social protection policies and
programmes, and the nature of the relationship between this influence and
factors internal and external to the evaluation process.

2.4 WHAT DOES THE EVIDENCE SAY? THE EXPERIENCE
OF THE TRANSFER PROJECT-LED EVALUATIONS IN
INFLUENCING POLICY/PROGRAMMES IN AFRICA

In this section the role of research, in the form of IE, in influencing social
protection policy making and design is examined. A review of the experiences
outlined in this book, together with interviews with key national and inter-
national UNICEF staff and national government counterparts working on
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social protection in each of the case study countries,’ provides insights into the
relationship between research and policy making. It is not only formal IEs, in
the form of a single study, which are considered here, but the whole series of
evaluative research and learning products that were carried out within the
umbrella of the evaluation, including baseline reports containing analysis of
targeting and transfer size, costing and affordability studies and the modelling
of local multiplier effects. The findings confirm the argument in the literature
review that the relationship between evaluation and policy processes is not
linear or direct, but rather depends on a variety of factors which are discussed
in Sections 2.5 and 2.6.

While there is considerable diversity across the case study countries, a
number of broad themes emerge, and an analysis of the process across the
various countries suggests that evidence coming from the national evaluations
and related research contributed to:

o Building the overall credibility of an emerging social protection sector;

« Strengthening the case for social protection as an investment, not a cost
and addressing public perceptions and misconceptions;

« Supporting learning around programme design and implementation to
inform programme improvements in key areas such as targeting, access,
transfer size, and the role of complementary activities; and

« Shaping policy discussions beyond the national context and informing
regional social protection agendas.

2.4.1 Building Credibility of the Social Protection Sector

The evidence suggests that the evaluation process had the greatest impact on
promoting the overall credibility of an emerging national social protection
sector as a feasible, effective, and affordable approach to poverty reduction.
Moreover, it contributed to addressing reported scepticism relating to cash
transfers as ‘welfarism’. Illustrating the impacts in terms of poverty reduction
and economic and productive impacts across a variety of popular media
enabled supporters within the government to challenge concerns about
‘hand outs’ and ‘dependency’ among the public and other sections of the
government and win support for ongoing government expenditure in the

* This chapter was informed by an analysis of each of the national chapters included in this
book, a review of presentations and the discussion of country experience at a regional workshop,
and semi-structured interviews with both UNICEF staff working at country and regional levels,
and national officials responsible for social protection policy and programme implementation in
all but two of the countries discussed in the book (South Africa and Ethiopia), in order to
triangulate the findings and explore differing perspectives.
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sector. Across the studies it was reported that the evidence most valued by
policy makers and other key targets comprised of the pieces which contributed
to an understanding of social protection in terms of its effectiveness in
reducing poverty, contribution to local economic growth, and affordability.

These evaluation findings were repeatedly used as a tool for advocacy, to
promote the broad and, in some country contexts, emerging concept of social
protection, and address the prevailing scepticism of many senior government
officials and politicians, as well as the general public about its efficacy and
desirability as a major policy instrument for addressing poverty. Examples of
this are the impact ascribed to the ‘13% poverty reduction’ message which
emerged from the evaluation process in Kenya,* which was perceived as
radically altering perceptions of the role of social protection in the develop-
ment process among senior government officials, and the equally influential
message that the cash transfer was ‘affordable without undermining macro-
economic stability’ in Lesotho. Evidence from the evaluations was used to
promote high level dialogue about the economic and social value of social
protection, and in this way lent credibility to and strengthened the profile of
the often relatively weak and capacity-constrained ministries responsible for
social protection provision. This enabled them to strengthen their case with
the stronger political actors controlling access to financial resources and
political support, such as the Ministry of Finance and senior political institu-
tions such as cabinet groupings. Such dominant political institutions which
have de jure (or de facto) control over resource allocations were identified in all
countries as key targets for policy advocacy. By influencing perceptions of the
poverty reduction and economic benefits of social protection among senior
policy makers, the evaluations had benefits which extended beyond the cash
transfer programming which was their immediate subject.

However, while evaluation findings were found to be effective in promoting
perceptions of impact and affordability and building political momentum for
social protection generally, the evidence they provided was not in most cases
perceived as the major driver of government decisions to scale up or increase
financing, although they may in some instances have been major political
enablers of such a scale-up, as in the case of Zambia. Scale-up, expansion, and
domestic financing decisions were found to be primarily determined by
political considerations which were independent of the evaluation process,
and by considerations relating to the fiscal context, particularly in the wake of
the financial crisis. This is illustrated by the case of Zimbabwe, where political
decisions to scale up were not subsequently carried through as planned due to
severe fiscal constraints and the reprioritization of the available resources. In
Lesotho and Ethiopia-Tigray the decisions to expand provision and redesign

* See discussion in Chapter 6.
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provision were taken independently of, and prior to, the completion of the
evaluation process, but were influenced by intermediary evaluation products
such as targeting analysis, and rapid assessment. The stance of other key
actors, able to influence programme design through financing and other
geopolitical incentives, such as the International Monetary Fund (IMF) and
other development institutions, also played a significant role in influencing
national policy choices, independently of evaluation findings.

2.4.2 Changing the Narrative: Social Protection
as an Investment, Not a Cost

Research findings, both IE results and also accompanying costing analyses,
were found to be influential in terms of promoting perceptions of ‘affordabil-
ity —which are informed by not only an understanding of costs, but also
perceptions of whether social protection is a worthwhile investment. In several
countries, the translation of impact evidence and costing analysis into a clear
and accessible message that cash transfers are ‘affordable’ and represent an
investment with economically beneficial outcomes, rather than just a cost,
played a key role in promoting the perception of affordability and hence
political support from those concerned with the fiscal implications of provi-
sion. This has been particularly relevant in the wake of the financial crisis of
2008-9 (Ortiz and Cummins 2013), a situation exacerbated in some contexts
by donor aid freezes due to political impropriety (as, for example, in the case of
Malawi), which has resulted in many governments in the region experiencing
significant fiscal contraction, representing a potential barrier to increased
expenditure in the social protection sector.

In addition to identifying positive impacts in terms of social indicators,
evidence from productive and economic indicators, including the Local
Economy-wide Impact Evaluation (LEWIE) model (see Chapter5), high-
lighted the potential of social protection to generate economic multiplier
effects, and set out the potential impact of cash transfers on local economic
development. This evidence appealed to key policy actors concerned with
the need to stimulate economic growth, who may otherwise not have
supported ongoing funding allocations to the sector. The LEWIE findings
were well received at highest levels of government in Lesotho, Zambia, and
Ghana. While the LEWIE indicators are based on models and provide
simulated, rather than actual, impacts, effective framing of the findings
helped to generate support for the sector, by reinforcing the argument that
a cash transfer intervention could have benefits beyond the immediate
beneficiaries and was therefore an appropriate policy choice in contexts
where discourses around productivity, growth, and household graduation
out of poverty were of primary importance.



The Political Economy of Cash Transfer Evaluations 29

2.4.3 Programme Design and Operational Modalities

The evaluations provided a range of programme design and operational
recommendations, relating to targeting, access, the regularity and frequency
of transfers, transfer size, delivery mechanisms, and the role of complementary
activities. Some design elements which adversely affected performance were
identified in the baseline studies, most notably insufficient transfer values and
high exclusion rates. Insights relating to poverty targeting (with programmes
being found to be well or poorly targeted) were also identified, with the
presentation of the findings creating an opportunity for reflection on pro-
gramme design. Operational evaluations also highlighted implementation
issues and provided insights into ways to improve programme performance
which resulted in some operational adjustments.

Specific design and operational changes were made to programmes in
Kenya, South Africa, Lesotho, and Ghana following presentation of the evalu-
ation findings. Evidence relating to the performance of the Proxy Means Test
(PMT) in Kenya resulted in the adjustment of the formula adopted in order to
better accommodate regional and livelihood diversity and hence reduce the
exclusion errors identified in the evaluations. In South Africa, the review of
targeting and effective reach of the programme led to increased awareness of
the administrative barriers that prevent access to services by eligible families,
and a thorough revision was carried out to address these barriers. In Ghana,
the operational evaluation revealed that payment irregularity prevented fam-
ilies from smoothing consumption, and as a result a concerted effort was made
for the LEAP (Ghanaian Livelihood Empowerment Against Poverty Program)
programme to receive regular funding to prevent irregularities in future
payments. In Lesotho, the recommendations of the rapid assessment led to a
revision of the transfer size, changing from a flat rate to one that varied in line
with household size, the creation of a complaint and case management
structure to ensure effective implementation of the programmes, and a com-
prehensive review of the targeting system.

However, findings were not always automatically translated into design
changes, in many instances due to competing priorities. For example, despite
evaluation recommendations indicating the need to increase transfer values in
order to enhance programme impact in Kenya and Malawi, resources were
used to extend coverage rather than significantly increase transfer values or
link them to inflation. In the case of Kenya, the decision was taken not to
address the challenge represented by the use of a uniform family transfer value
irrespective of family size, identified in the evaluation as inequitable and
problematic, as this would have diverted resources from programme expan-
sion. Likewise findings endorsing the effectiveness of the targeting mechan-
isms adopted in the cash transfer programmes in Zambia and Kenya failed to
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prevent ongoing criticism regarding the ‘fairness of targeting’ and subsequent
programme redesign which was inconsistent with the evaluation recom-
mendations (in terms of targeting criteria and processes), a decision informed
by political, rather than evidential considerations.

2.4.4 Influence Beyond National Processes:
Contribution to Regional Agendas

The examples in Sections 2.4.1 to 2.4.3 demonstrate ways in which the
learning and research products developed under the IE framework, influenced
and/or contributed to shape key national policy and operational processes.
There are also indications that the body of evidence in aggregate has contrib-
uted to shape regional processes and sectoral debates.

The critical mass of evidence from multiple programmes has contributed to
shape the discourse on social protection at regional level. For instance, the
Government of South Africa and the African Union Commission, in collab-
oration with UNICEF, led the African Union Expert Consultation on Children
and Social Protection Systems, which took place in Cape Town in April 2014.
The consultation gathered government delegates from over forty countries
across the continent. Evidence on impacts as well as lessons learned from
programme implementation and financing were presented by and discussed
among government delegates, including representatives from social develop-
ment and welfare ministries, as well as finance, planning, and other related
ministries.

A key result of this gathering was a set of recommendations which fed into
the Ministerial Declaration of the 2014 Fourth Session of the African Union
Ministers of Social Development (CAMDS4), and of the 2015 First Session of
the Specialized Technical Committee on Social Development, Labour and
Employment (STC-SDLE-1). The African Union has recognized social pro-
tection as an important component for the continent’s social development, as
reflected in the 2008 Africa Union (AU) Social Policy Framework as well as in
other declarations.” However, raising the profile and ownership of this evi-
dence, coupled with strong political will and championship of key leaders,
such as the Government of South Africa, contributed to further specific
commitments around expansion of coverage, a minimum package of social
protection for all, as well as financing (and ring fencing) national allocations to

® For example, the 2004 Ouagadougou Declaration and Plan of Action on Employment and
Poverty Alleviation in Africa acknowledged the need for increased coverage and enhanced
effectiveness of social protection as a response to chronic poverty; the 2006 Livingstone Accords
further recognized social protection as a human right, and also included specific government
commitments to social protection.
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social protection. The strategic combination of strong evidence, a growing
momentum around social protection, strong political will from key actors, and
taking advantage of critical regional entry points has progressively contributed
to prioritize social protection in AU discussions.

Another example relates to the impact of evidence coming from Kenya
and South Africa on adolescent well-being and HIV risk. As stated earlier,
many cash transfer programmes in Eastern and Southern Africa—Zimbabwe,
Malawi, Kenya, and Lesotho for example—were initiated with donor support
as responses to the negative impacts of the HIV and AIDS pandemic on
orphan and vulnerable children, drawing on new HIV-related funding sources
in the early 1990s. New evidence from the IEs of the Child Support Grant in
South Africa and the Kenya CT-OVC (Cash Transfer Programme for Orphans
and Vulnerable Children) programme, showed that in addition to mitigation,
social cash transfers contributed to addressing the economic drivers of HIV
risk among adolescents—yielding results in terms of delayed sexual debut,
pregnancy, inter-generational sex, and other related risky behaviours.® The
evidence on mitigation has been strengthened by the emerging evidence
around impacts on HIV prevention and thus contributed to enhance the
case for social protection as a critical component of an integrated HIV/AIDS
response. For example, the recently launched DREAMS (Determined, Resili-
ent, AIDS-free, Mentored, and Safe) initiative (part of the United States
President’s Emergency Plan for AIDS Relief, or PEPFAR), which supports
evidence-based and scalable interventions to reduce new infections among
adolescent girls, includes social protection as a component of the core package
of interventions. The emerging evidence on social protection and adolescent
well-being has also been presented and discussed in key global and regional
HIV/AIDS forums.”

Similarly, there has been a growing discussion of the role of social protec-
tion as a key component of productive inclusion and sustainable rural devel-
opment. For example, the evidence generated by the PtoP project has been
discussed at the 2014 consultative workshop on Strengthening Coherence
Between Agriculture and Social Protection, which took place in Cape Town,
gathering government delegates from Ministries of Agriculture of over ten
countries, as well as experts from social protection and agriculture. The

¢ UNICEF and EPRI (2015) Social Protection Programmes Contribute to HIV Prevention.
Available at: <https://transfer.cpc.unc.edu/wp-content/uploads/2015/09/SocialProtectionHIVBrief
Jan2015.pdf> (accessed on 20 November 2015).

7 For example, including the Thematic Segment on Addressing social and economic drivers of
HIV through social protection at the thirty-fourth Meeting of the UNAIDS Programme Coord-
inating Board (PCB), July 2014, as well as the Inter-Agency Task Team on Social Protection Care
and Support Research Meeting on Social Drivers and Structural Interventions, January 2015.
A key outcome is the agreement of action points from the PCB, which will be a critical input to
the ongoing revision of the UNAIDS (Joint United Nations Programme on HIV/AIDS) strategy.


https://transfer.cpc.unc.edu/wp-content/uploads/2015/09/SocialProtectionHIVBrief_Jan2015.pdf
https://transfer.cpc.unc.edu/wp-content/uploads/2015/09/SocialProtectionHIVBrief_Jan2015.pdf
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participants discussed the linkages between social protection and agriculture
and the role a combined and comprehensive approach can play in promoting
a sustainable move out of poverty for poorest rural populations. Moreover, the
evidence on the linkages between social protection and agriculture was dis-
cussed during a series of technical meetings on food security, nutrition, and
rural development.®

The results from the PtoP project as well as the broader outcomes were
presented on numerous occasions to the Africa Community of Practice on
cash transfer programmes, which is facilitated by the World Bank and
UNICEF. This Community of Practice brings together on a regular basis the
implementers of government-run cash transfer programmes from thirty-two
countries in the region. The economic and productive results have been
critical in addressing key concerns regarding the importance of supporting
the livelihoods of cash transfer beneficiaries, and thus have been helpful in
facilitating discussions on how to improve implementation of cash transfer
programmes to foster productive inclusion, including the design of potential
complementary interventions.

2.5 FACTORS THAT SHAPE THE EXTENT AND
NATURE OF THE INFLUENCE OF IES

Drawing on interviews and the country chapters, this section explores the key
factors which shaped the role and relevance of evaluative research in influen-
cing policy and programme changes. A number of factors were identified as
having a positive effect on the influence of the evidence: (i) evaluations being
embedded in national policy processes; (ii) relationship-building and multi-
disciplinary research teams;(iii) messaging and packaging of evidence; (iv) the
relationship between demand and supply of evidence; and (v) the creation of a
regional learning agenda, including the establishment of a regional commu-
nity of practice.

2.5.1 Evaluations as Part of National Policy Processes

As described in Sections 2.3 and 2.4, the evaluative research developed in each
country under the umbrella of an IE framework was not envisioned or
implemented as a stand-alone process. It was one component of ongoing

8 For example, including the Renewed Partnership for Ending Hunger in Africa, which
influenced the final recommendations approved by the High Level Forum and included in the
2014 Malabo Declaration.
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national processes, with the potential to contribute to policy decisions.
Although the initial motivation to develop a rigorous IE process often came
from development partners and donors, responding to their specific organ-
izational requirements,” these were adopted by government partners and used
as strategic tools to promote sector credibility, build political momentum, and
address specific questions and concerns around different aspects of the pro-
gramme. The IEs were embedded in national policy processes, involving
international experts and researchers, government counterparts, and national
research institutions to ensure policy-relevant evaluation design and promote
the use of results to inform policy and programme development. In this way
close interaction between different stakeholders promoted the development of
strong trust relationships and, most importantly, national ownership of the
process and end-results.

In addition to addressing programme-specific objectives, the active involve-
ment of policy makers in evaluation design allowed for the inclusion of
particular questions that were critical to shed light on potential cash transfer
impacts (such as the potential role of cash transfers to reduce violence in
Zimbabwe) or to enable specific pieces of analysis at key moments. One
example is the use of baseline data in Ghana to provide insights into pro-
gramme performance in terms of exclusion errors and the value of the transfer
at a key moment in the programme redesign process. One of the challenges
associated with IEs—the long-term nature of the evaluation process versus the
need for timely evidence to contribute to particular political processes—was
addressed by producing timely analytical pieces of work based on rapid
assessments and qualitative fieldwork, the simulation of local economy
impacts, targeting analyses, and costing and affordability assessments using
baseline data, which were deployed at critical points in time prior to the
completion of the full evaluation, as discussed in the Lesotho case in
Chapter 11. In Zimbabwe, the targeting analysis using baseline evaluation
data combined with data from the Management Information System (MIS),
was crucial in building confidence among the development partners that
leakage rates were acceptable and that the programme’s targeting was robust.
This study also fed into an immediate decision to improve the targeting
performance by adjusting the poverty cut-off score.

As much as these intermediate pieces were instrumental for policy makers,
they were also useful for donors and partners in instances where they needed
evidence to support the case for key changes in programme design. One
example is the question of the transfer size in Malawi, where UNICEF and
partners modelled different transfer sizes in terms of their impact, and used
the results to make the case for an increase in transfer values in the context of a

® See, for example, the case of Kenya, Lesotho, and Ethiopia-Tigray, among others.
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planned programme expansion. Another is the use of the LEWIE simulations
on programme impact on the local economy in Zimbabwe, to make a case to
the Ministry of Finance regarding the potential impact of the Harmonized
Social Cash Transfer Programme (HSCT) and the need to ring-fence pro-
gramme investments in a context of severe budget constraints. The availability
and effective use of this analysis contributed to the Ministry of Finance’s
decision to double the allocation to the HSCT in the subsequent fiscal year,
although the full allocation was not subsequently realized.

2.5.2 Relationship Building

Some elements of the process are implicit and not always formally reported in
evaluation reports, including trust and relationship-building between the
researchers and government counterparts. Embedding the learning and
research agenda into national processes, as well as including both internation-
al and national members in the research teams, contributed to developing a
strong sense of trust. In this way the evaluations were not stand-alone academic
exercises, but an integral component of ongoing national policy processes which
addressed national demands for evidence, as well as contributing to an
evidence-based policy making culture at national and regional levels. This
commitment to rigour was strengthened by the fact that the evaluations were
used not only as ‘proofs of concept’, but also to provide evidence with the
potential to shape national programmes reaching poor and vulnerable families.

Governmental research questions tended to take priority over more aca-
demic or global public good research questions. For this reason, research
questions which were innovative from an academic standpoint were not
always included where they were not perceived as central to governmental
partners. This approach offered benefits in terms of national ownership,
credibility, operational relevance, and quick wins in terms of gains in pro-
grammes’ operational effectiveness. It also contributed to building momentum
around scale-up, expansion, and fiscal commitment to social protection. In
part because the evaluations were embedded in national processes, rather than
stand-alone research pieces, they stimulated and became part of broader
national learning agendas around social protection and cash transfers. These
learning agendas encompassed not only the rigorous design and execution of
quantitative and qualitative IEs, but also a series of other evaluative pieces of
work, including targeting assessments, operational/process evaluations,
LEWIE simulations, rapid assessments, and costing studies. Moreover, the
IEs were used not simply to provide results at the end of the evaluation, but as
processes for ongoing engagement, with analysis done using baseline data
playing an important role in a number of countries in terms of leading to
revisions in programme design and implementation. In this way the series of
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evaluative research and learning products which formed the Transfer Project
agenda generated momentum for political and popular support and credibility
for the sector as a whole, defended against possible fiscal challenges, and in
some cases promoted specific evidence-based policy and design changes.

The ability to link the various evaluative studies to national learning
agendas and policy processes was facilitated by the flexibility of the IE research
teams, and their accessibility throughout the evaluation process. While some
countries had a clear overall research plan from the outset, in most the
research agenda evolved over time. The existence of research teams which
included national and international quantitative and qualitative researchers
from different disciplines alongside more operational and policy-oriented
researchers in ongoing dialogue with national stakeholders meant that as the
research agenda evolved, the teams could produce responsive research and
analysis on specific issues arising. In some cases, these were stand-alone pieces,
but often they drew upon other ongoing research, making use of baseline
quantitative and qualitative data. Together, the responsiveness of multidiscip-
linary teams and prioritization of national government needs contributed to
the strong sense of trust.

2.5.3 Messaging and Packaging of Evidence

Another factor which contributed to the extent to which evaluation evidence
influenced policy and design was the way in which it was used. There were
several dimensions to this related to the way messages were framed and
presented, and the media through which they were communicated. Packaging
of the evidence into products that were easily accessible to policy makers and
programme implementers, such as policy briefs, direct presentations, and fact
sheets using simple graphs and key messages, was central to this. For example,
the impacts of the LEAP programme in Ghana were presented in a series of
policy briefs produced by the Government of Ghana, with UNICEF support,
and released under the government brand. The economic and productive
impacts were illustrated in a series of accompanying briefs, as well as an
advocacy video which was disseminated in national as well as regional forums,
including the African Union Expert Consultation on children and social
protection systems.

Timing was also important, and having information in the appropriate
format, ready to feed into the debate at key policy moments, described as
‘policy windows’ (Kingdon 1984)—the right information at the right time—
was central to participating opportunistically in the policy process. Also
important was the ability to feed relevant evidence into the hands of social
protection and cash transfer programme champions and others with access to
decisions-makers at strategic moments in the process. For instance, in Zambia
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a strong emphasis on the poverty impact of cash transfers was placed at the
centre of the official discourse that accompanied a highly political decision
around the removal of fuel and maize subsidies and the subsequent scale-up of
the national cash transfer programme. The timely use of information and the
development of specific briefs and messages helped to address general con-
cerns about dependency and inefficiency of welfare investments. The avail-
ability of the Child Grant evaluation findings and its multi-dimensional
scope—looking at poverty, social, as well as economic impacts—helped to
develop a specific policy brief on poverty impacts with a clear advocacy
message on the effectiveness of the Social Cash Transfer programme for
poverty reduction. As discussed in detail in Chapter 9, this message resonated
due to relevant timing: providing insights at a moment in time where political
will, political decisions, and a newly created policy framework on social
protection created an environment where cash transfers had become a plaus-
ible policy option and investment.

As the Zambia example illustrates, the timing of major policy decisions was
driven in many cases by political expediency linked to a range of political
considerations, and the relevance and influence of evaluation findings is to a
large extent determined by the point in the policy cycle at which they are
delivered. This is hard to predict and accommodate within the funding and
operational cycles of large donor institutions financing evaluation activities.
Use of modelling approaches and analysis of baseline studies prior to the
completion of the formal evaluation enabled some flexibility to produce timely
inputs, as in the case of the Ghana process. Notwithstanding this flexibility, the
potential impacts of the evaluation in Tigray, Lesotho, and Zimbabwe, for
example, were significantly reduced due to the fact that major policy decisions
were taken prior to the research findings being made available.

2.5.4 Relationship Between Demand and Supply of Evidence

A common theme across the case studies is the relationship between the
political appetite for research-based inputs, and the level of influence that
evaluations can yield, confirming that research impact is a matter of both
supply and demand. The demand was primarily for domestic rather than
regional or international evidence, and external evidence was not identified as
an adequate substitute for domestically derived evidence in terms of effective
policy influencing.

The types of evidence which generated most interest among policy makers
were those that met their own needs by addressing concerns about the cost,
impact, and feasibility of provision. The most influential findings were
reported to be those linked to the growth agenda which indicated the
economic and productive impacts of social protection, and which modelled
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potential economic multipliers. Cost modelling was also perceived to be
highly influential, particularly with Ministries of Finance. These types of
evidence directly addressed real political concerns which were potential
barriers to ongoing political support, and were used by policy champions
to build support for the broader social protection agenda.

2.5.5 Regional Learning Agenda: The Value
Added of the Transfer Project

One further factor that shaped the contribution of the IE processes was the
regional agenda and community of practice which evolved around national-
level processes. Although in each country there were different contextual
realities and elements that shaped the emergence and implementation of the
evaluation process, there was a common thread in terms of the multi-
disciplinary and multi-sector composition of the research teams under the
umbrella of the Transfer Project. UNICEF, FAO, UNC, and Save the Children
UK were common actors in almost all of the national processes described in
this book, and this commonality contributed to the development of a regional
learning culture, together with informal and formal mechanisms that promoted
information exchange. Annual Transfer Project-supported workshops—where
the design and findings of IEs (and other related research) were discussed among
a range of researchers, programme implementers, and policy makers—provided
the space for information and experience exchange as well as opportunities to
raise awareness among policy makers and donors of the role of social protection
in relation to a broad range of impacts and benefits.

2.6 EXTERNAL FACTORS INFLUENCING THE
DEVELOPMENT OF THE SOCIAL PROTECTION SECTOR
AND THE ROLE OF EVALUATION FINDINGS

While the factors outlined in Sections 2.5.1 to 2.5.5 have contributed to the
influence of the evaluation process on policy and programming, a number of
factors external to the evaluation process also play a strong role in influencing
policy and programmatic change or condition the role that evidence plays
in policy discussions. The relationship between the evidence and policy/
programme change was not found to be linear, and there were a number of
critical external factors which determined changes. These included trade-offs
between evaluation recommendations and policy agendas, particularly in
relation to programme design or scale-up choices, the influence of external
actors, and financial or other capacity constraints.
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2.6.1 National Political Drivers and Trade-Offs

National political considerations are critical to policy selection and design
choices. Detailed evidence relating to policy design choices may be less
effective when it is not readily compatible with broader political incentives,
resulting in potential trade-offs between evaluation recommendations and
policy preferences. This issue may be illustrated in terms of recommendations
emerging from IEs in several countries to increase the transfer level substan-
tially and link the transfer value to household size in order to ensure the
significance of impacts at household level, and recommendations to extend
coverage either geographically or in terms of the proportion of the population
covered in any one area. These options all require additional financial
resources and in a context of limited resources, the trade-offs between these
options were found in some cases to be driven by financial and political rather
than technical considerations. In Kenya, Ghana, and Malawi for example,
decisions were made to prioritize the expansion of geographic coverage at the
expense of evaluation recommendations to increase the transfer value signifi-
cantly. In Kenya the choice to prioritize increased coverage over transfer value
was driven by considerations related to a combination of equity concerns and
the political requirement to maintain strategic parliamentary, geopolitical, and
community support bases, and similarly in Ghana and Malawi the decision to
extend provision across the country was driven by a political imperative to
distribute resources evenly between administrative units, rather than the
geographical distribution of poverty. The risk of a politicization of the transfer
if it were not extended nationally was considered to outweigh the risk of
inadequate transfer levels in terms of anticipated social and economic benefits
at household level. In this way evidence relating to performance was not
always sufficient to counter broader political concerns.

The fact that coverage was becoming an electorally relevant issue was
identified as a key driver of policy development in Kenya, Lesotho, and
South Africa. Whether such political relevance results in effective program-
ming outcomes was found to be dependent on the extent to which the political
process ensured accountability to popular manifesto promises (for example
in Zambia), and the degree to which political stability could be ensured
(a significant challenge in Malawi).

2.6.2 Influence of Development Partners

Analysis of evaluation impacts also indicated that evidence on design choices
may in some cases be secondary to the policy preferences of not only national
governmental actors, but also international development institutions (IDIs).
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Political incentives to respond to the preferences of such institutions with
significant fiscal or geopolitical power were found to dominate evidence
findings in terms of programme design choices. In this way the orientation
of key donors can either enhance or reduce the likelihood of evidence and
recommendations being taken up.

In several countries including Ghana and Lesotho, the support of the IMF
was noted as a key factor in promoting high level government endorsement for
social protection financing, with ring-fencing of government expenditure in
the sector being a condition of ongoing support. In some instances this process
was reportedly driven in part by a concern to promote targeted social protec-
tion as a form of compensation or stabilizer in the context of subsidy reduc-
tions and tax increases as part of overall deficit reduction packages, examples
being Kenya, Zambia, and Ghana. This endorsement of spending in the sector
overall was associated with the promotion of particular design options (not-
ably stricter targeting criteria in the case of Malawi) which were in tension
with the evaluation recommendations, and ultimately determined government
policy design decisions. This example illustrates how the stance of key insti-
tutions with the ability to influence programme design, through a range of
financial or other geopolitical incentives, can also play a role in influencing
national policy choices, independently of evaluation findings. Likewise World
Bank- and International Labour Organization- (ILO)-supported initiatives
promoting the harmonization and rationalization of cash transfer provision
were perceived as key drivers of national policy change in Zambia and Ghana.

2.6.3 Capacity and Resource Constraints

Overall, fiscal constraints were found to be one of the major factors inhibiting
the take-up of design revision recommendations relating to expanded provi-
sion or increased transfer values.

In Ghana, for example, the evaluation highlighted the need to increase the
transfer value and extend provision beyond the poorest 10 per cent, highlight-
ing the way that design shortcomings were limiting impact, but no commen-
surate additional resources were available to enable these insights to be
addressed adequately through policy change, with the government preferring
to continue geographical expansion of coverage, at the expense of increased
transfer values. Similarly in Zimbabwe, fiscal constraints meant that the
government was unable to contribute its intended share of the cash transfer
budget for several years, and as such making programming improvements
with increased budget implications based on evaluation findings would rep-
resent a significant fiscal challenge.

Insufficient human and administrative capacity to implement recom-
mendations was also identified as a constraint. While recommendations
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were recognized as relevant, in the context of the significant challenges of
ongoing programme delivery, not all were seen as being feasible without major
investment in staffing and capacity building, as in the case of Malawi.

2.7 CONCLUSION

This chapter has reflected upon the influence of evaluation evidence on
decision making processes on country (and to some extent also regional)
policy agendas. The review of the country chapters presented in the book
and a series of consultation of key actors of evaluation processes has shed
some light on this. The findings of the analysis are consistent with the
literature review: evidence is one component within a wider set of factors,
and its influence on policy, design, and implementation outcomes is subject to
a range of conditioning factors, rather than just the empirical findings of the
research itself. These relate to the nature of the research, in terms of its
perceived credibility, and the extent of identification between the policy
maker and evidence generation process, the articulation and framing of the
evidence, and its linkage to existing policy challenges, the advocacy process by
which it is introduced into the debate, and finally the contextual factors, which
have a significant impact on mediating outcomes, notably fiscal and ideological
preferences and political expediency.

The review of the experience of the eight countries discussed in this book
has shown that the evaluation process has had a clear influence over a number
of dimensions of the policy process. Most importantly, the evaluation pro-
cesses and their rigour have helped build the overall credibility of an emerging
social protection sector. They have strengthened the case for social protection
as an investment, not just a cost, and have addressed public perceptions
and misconceptions. The evaluations supported learning around programme
design and implementation which led to concrete programme improvements
in key areas such as targeting, access, transfer size, and the role of comple-
mentary activities. Finally, the evaluations have shaped policy discussions
beyond the national context, informing regional social protection agendas.

The recognition of the role of social protection has increased across the
region. This has corresponded at country level with expansion in the coverage
of programmes, promotion of harmonization to enhance impact and effi-
ciency of programmes, as well as a growing trend of increased allocation of
national resources to social protection. This momentum is not a direct result
of evidence, but credible, timely, well-communicated and nationally embraced
evidence has been a critical piece of the puzzle, which together with political
decision and national champions has contributed to shape and strengthen this
prioritization.
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Four key lessons learned have emerged from this analysis and process. First,
different methodologies and approaches should be combined in the develop-
ment of a learning agenda. While the rigour of the evaluations provided
impact evidence which promoted sectoral credibility, the case studies suggest
that quantitative survey-based impact findings are not always necessary to
inform policy and design debates, with modelling and rapid qualitative and
quantitative baseline studies playing a key role and being amenable to timing
and effective framing and clear policy messages. Second, approaches such as
the LEWIE model have the appeal of being easy to understand. However, it is
important to recognize that simulation techniques have limitations like other
evaluation methodologies. Third, different types of evaluation techniques and
approaches generate evidence which has different purposes and targets, and
can be best used at different points in the policy cycle. Fourth, it is important
to examine and understand in more depth the ways in which data is produced
and used, and for what. This may allow a better understanding of which
evaluation techniques are best suited to particular contexts and needs.
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3.1 INTRODUCTION

A key feature of the Transfer Project/From Protection to Production (PtoP)
project is the focus on evaluating government programmes that are fully integrated
into national ministries and associated budget and administrative systems. This
has two crucial implications for the design and implementation of impact evalu-
ations (IEs). First, the design of the IE has to fit into the operational procedures and
roll-out plan of the programme, and second, not all evaluation design parameters
are fully under the control of the researchers. In many cases this implies threats to
internal validity in evaluation design. On the other hand, some operational issues
such as payment delays are part of the ‘real world’ of programme implementation
and so arguably give a better, more realistic picture of the actual impact of a
national programme. In some other cases, design features such as the level of
transfer or the target group are the outcomes of a delicate political process. These
parameters may not be the ones chosen by the researcher in full control of a pure
field experiment, but impacts stemming from such designs have a degree of
external validity that is typically the Achilles heel of pure experiments.

In this chapter we provide an overview of quantitative designs implemented
in the case studies contained in the book, focusing on the inter-play between
quantitative rigour on the one hand and political and operational constraints
on the other. Beyond design, we also highlight some of the key approaches and
innovations that have been implemented across the quantitative evaluations in
terms of questionnaire design and research topics, particularly the compre-
hensive approach of integrating both productive and social dimensions of
household activity and behaviour into the studies.
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3.2 THE EVALUATION PROBLEM

The objective of an IE is to attribute an observed impact to the programme
intervention. Identifying the counterfactual is the organizing principle of an
IE—that is, it tells us what would have happened to the beneficiaries if they
had not received the intervention. Since one cannot observe the outcome of a
household had they not been a beneficiary, an IE is essentially a missing data
problem, and entails identifying the best possible counterfactual, a group of
non-beneficiaries who are representative of the group of participants with
one key difference: the control households did not receive the intervention.
If the two groups are dissimilar in other dimensions, the outcomes of non-
beneficiaries may differ systematically from what the outcomes of participants
would have been without the programme, resulting in bias in the estimated
impacts. This bias may derive from differences in observable characteristics
between beneficiaries and non-beneficiaries (e.g., location, demographic com-
position, access to infrastructure, wealth, etc.) or unobservable characteristics
(e.g., natural ability, willingness to work, etc.). Some observable and unob-
servable characteristics do not vary with time (such as natural ability), while
others may vary (such as skills). Furthermore, the existence of unobservable
characteristics correlated with both the outcome of interest and the pro-
gramme intervention can result in additional bias (i.e., omitted variables).
The most direct way of ensuring a comparable control group is via an
experimental design (a randomized control trial —-RCT—or social experi-
ment), in which eligible households are randomly assigned to control and
treatment groups. This guarantees that receiving treatment is uncorrelated
with other (observable and unobservable) variables, and as a result the poten-
tial outcomes will be statistically independent of treatment status." On average
the groups will be identical, except that only one of them receives the cash
transfers. In other words, we can be certain that the observed impacts are
indeed the result of participating in the programme, and not some other
factor. See Annex 3.1 for a formal treatment of the counterfactual problem.
Experimental designs are often difficult to implement in practice, however,
for political, ethical, institutional and/or logistical reasons, particularly when
programmes are owned by national governments (as opposed to researchers).
Non-experimental design methods are often used when a randomized experi-
ment is not possible or when the experimental design fails to achieve a good
balance among treatment and control groups, which can occur due to chance
or when, for example, the number of units of randomization is relatively small.

! The validity of experimental estimators relies on the assumption that the control group
units are not affected by the programme. However, control households may be affected through
market interactions, and informal transactions and risk-sharing (also known as non-market
interactions).
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In non-experimental studies one has to invoke some i