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The Sector Policy Review Tool offers a kit for
involving important stakeholders more directly in
reviewing health sector development, including
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sector. It is made up of an introduction and
several modules that guide different aspects of
the review process.

This booklet contains the introduction to how to
use the SPR Tool using Module 1 as an example.
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Part one
Background and methodology
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Why do we need this tool?
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The development of the health sector and the wider context of health systems

have become considerably more complex in recent years. The donor community

has gone “sector-wide” and even embarked on budgetary aid. Various global
health initiatives have been developed to support a limited number of specific
health programmes. The changed approach to funding requires increasingly an

in-depth dialogue between the partners to ensure coherent and comprehensive

sector development.

Reviews within the health sector may focus on the sector as a whole, but also
include the review of crosscutting issues, specific priority programmes or
institutional issues. Over time, many hot discussions have taken place between
“selective versus comprehensive” or “vertical versus horizontal” approaches.
The authors agree with recent thinking that priority programmes and health
systems are mutually dependant and that reviews should address both fields.

Normally, these overall or specific reviews are conducted by a group of national

and international consultants. The “Terms of Reference” given to the consultant
has normally defined the attainment of expected results. Some are conducted

along predefined standardized
lines; others are less structured.
A standard approach and
methodology for overall sector
reviews has not been developed.
Normally, the team leader agrees
with the group of stakeholders on
the approach, expected outcome,
and the activities to be conducted.
The consultants then start reading
the many documents and collect
their information by carrying out
numerous meetings and
interviews with individual
stakeholders. At the end of the
review, they present their
preliminary conclusions and
recommendations at a debriefing
session. The role of the
stakeholders is usually restricted
to agreeing on the terms of
reference, and the briefing and
debriefing-sessions. They are only
marginally involved in the process
and have little opportunity to get
together to come to an agreement
amongst themselves.

SPR tool

What is the purpose: To promote the participation of a
wider range of stakeholders in reviewing health sector
policy and management issues. Stakeholders may be
national authorities, technical experts, or
representatives of external agencies, NGO's and civil
society organizations.

Scope: May include the health sector as a whole, cross
cutting issues, specific [programmes or separate health
systems.

When: At the moment when policy needs to be made,
such as a first step in the development of the annual -
or mid-term - health plan. Establishing a “no fly" period
for policy makers would help to ensure that many would
be available in the office to take part.

Where: At the level where stewardship takes place. This
is normally at central level but the toolkit can also be
used at provincial or district level provided that the
principle that stakeholders should participate in
decision-making is accepted as critical.

What aim: To have a solid appreciation of whether
current policies and strategies are appropriate to achieve
the general and specific objectives of the health sector.
Need for a facilitator? It is very possible to do without
but we recommend inviting a facilitator with some
knowledge of health policy to manage the process.

o
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The SPR Tool is meant to help raise the level of involvement and participation of
direct stakeholders in the review process, as part of an incremental approach.
An incremental or process model assumes that decision-making is an interactive
process of mutual adjustments. Decisions are made by looking at the general
problems and adjusting the responses on the basis of those of the various
actors.

This incremental model is reflected in the daily reality in many low-income
countries where sector-wide programmes for health are in progress. The
incremental model is based on the fundamental view that health policy-making is
essentially a political process involving various actors and members of society
who act as individuals with their varying values and beliefs. (Walt and Gilson
1994)

Such a model implies that:

Q Actors have different ways of thinking on how policies should be developed
and managed

@ Actors and processes, as well as contents, should be part of the analysis

Q The appropriateness of a model depends on the particular circumstances in
each case (e.g., the political situation, culture, role of civil society, analytical
capacity, etc.)

Q Stakeholders have to be transparent about their thinking and approaches to
the policy development process.

Another model is the linear or rationalist model. It holds that decision-making
can and should be carried out in an orderly fashion, starting with an assessment
of the problem, the collection of data, a critical analysis, and then a synthesis.
This leads to a clear weighing of alternatives, selection of objectives and action,
and a system to evaluate performance and outcome. Such an approach would
be the least unbiased and, depending on the type of data used, the most
evidence-based way of tackling health policy development. The two approaches
are not mutually exclusive and, in practice, most processes reflect a mixture of
both.

As previously referred to this toolkit is meant to increase stakeholders’
participation in a systematic way by bringing them together around the table to
make their own collective assessment of important policy and management
issues. This will not only help to guarantee that the stakeholders share the
conclusions of the review but also improve the prospects that the action
proposed collectively will be endorsed afterwards.

INTERNAL AND EXTERNAL PARTNERSHIPS
Key actors in this process are the senior managers at the Ministry of Health.
However, they are not able to act alone in policy making. There is an internal

partnership with national stakeholders: the Ministry of Finance, civil society, and
parliament, all of whom play a role in determining the health ministry’s “room for

o
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manoeuvre”. Feedback on whether policies work comes from the health
provision level.

There is also an external partnership. Many low-income countries rely heavily on
external funding for the implementation of their sector programmes. This
dependency gives external partners an important voice in setting the agenda,
which may bring national leadership under heavy pressure even if everyone
involved in the process accepts the importance of change.

Creating the conceptual framework

The matrix framework used for the Sector Policy Review Tool distinguishes the
following four major areas of health policy and management development:

* Mission and policy

» Strategies

e Structure and organization

e Systems

Each area is subdivided into a small number of components that cover many
aspects of sector policy and sector management.

The framework is conceived in such a way that the four areas provide support to
the sector development as a whole. However, a strategy, organizational structure
or system can also stand on its own — with its own mission, strategies, structure
and organization and systems. For example, one of the strategies in the mission
to reduce the fertility rate could be a national family planning programme, which
has its own mission statement, strategies, organization and structure and
systems. Nevertheless, they all have in common that they are part of one overall
health sector.

The toolkit applies these four policy and management areas in both the fact
sheets and the quick scans in each module.

Area 1: Mission - “Why do we do what we do?”

The mission represents the purpose — the reason why the sector exists. It
provides guidance, consistency and meaning to the decisions taken within the
sector on activities and priorities. Within the mission, a number of basic principles
can be defined, such as access, equity, quality of services, sustainability, efficient
use of limited resources. The inclusion of these basic principles provides a
valuable basis for considering the mission statement when developing sectoral
strategies.

The mission statement for the health sector must be formulated in line with the

overall mission of the government. Key questions are:

@ Does the mission reflect the current purpose of the sector?

Q Do all stakeholders know and understand the mission?

O Does the sector use the mission to establish priorities and plan activities? 13

o
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Area 2: Strategies - “How will we get to where we want to go?”

Policy and strategies must be defined to conform to the mission statement and
adequately reflect its various elements. Strategies must ideally cover the needs
and desires of its clients and society in general. Mechanisms must therefore be
in place so that client representatives and representatives from civil society can
participate in the planning and monitoring process. Sector strategies cannot
stand alone. They must be defined in relation to other strategies.

Important key questions to ask may include:

Q@ Do the goals and strategies conform to the mission?

Q Do the strategies address priority health problems? Are these priorities
selected on the basis of objective criteria, relative importance (e.g., “Burden
of disease” assessment), cost effectiveness, demand, responsiveness,
efficiency, quality or sustainability?

Area 3: Structure - “What is the framework within which we operate?”

The structure of the sector is the skeleton or framework upon which
programmes and projects are built. It includes hierarchical structures and the
distribution of responsibility. A well-defined structure should encourage
individual initiative. This is because when everyone is clear about policies and
lines of responsibility, it is easier to make important decisions and push forward
implementation.

In this management area, it is particularly important to cover issues of health
sector reform and partnership. These include the changing role of the Ministry of
Health, devolution of responsibilities to local government, the public/private mix,
deconcentration, sector coherence, integration of vertical programmes,
partnerships and, last but not least, the involvement of civil society.

Important key questions may include:

Q Are roles and responsibilities well defined?

Q Are the different entities capable of consistently carrying out their roles and
responsibilities?

Q Are lines of authority and accountability clear?

Q Is the authority for decision-making and implementation at the appropriate
level?

Area 4: Systems - “How does the sector carry out its activities?”

The working systems are the interdependent functions that allow a sector to

perform its functions. In the health systems area, it may therefore be useful to

answer the following key questions:

4 Does a planning process exist so that the mission, strategy and structure can
be modified in response to changing conditions?

Q Does a system exist for assessing and improving the quality of services
provided to internal and external clients?

o
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Is information routinely collected and used to improve performance?

Are supplies provided when needed?

Is there a long-term strategy for generating revenue?

Does a long-term human resources development plan exist and has it been
fully integrated?

ooo0oo

The modules

At the present time, there are seven modules in the toolkit. Others are in
progress and will be published on the website in the near future. The modules
are divided in three groups:

MODULES ON OVERALL SECTOR DEVELOPMENT AND CROSS-CUTTING ISSUES

@ Module 1: Comprehensive policy and management
Q@ Module 2: Gender mainstreaming
Q Module 3: Mainstreaming of HIV/AIDS

MODULES ON HEALTH SYSTEMS DEVELOPMENT

Q Module 4: Human resources development
QO Module 5: Decentralization
@ Module 6: Health financing (in progress)

MobDULES ON HEALTH PROGRAMMES

O Module 7: Nutrition
Q Module 8: Sexual and reproductive health
Q Module 9: Tuberculosis control/DOTs

This booklet contains Module 1 only as an example. All other modules can be
found on the CD-Rom, attached to the booklet. The complete document can also
be found on the KIT website (www.kit.nl) where additional copies of the CD-Rom
can be requested.

Since issues in health policy and management are not static, the modules should
be updated regularly. You are invited to send your suggestions for changes to
the text. Each time the modules are updated, the new versions will replace the
previous ones on our website.

The selection of the module topics is not exhaustive. KIT hopes to add modules
on other topics in the coming years. We invite anyone interested in suggesting
or assisting in the development of additional modules to contact the
Department.

15
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Figure 1:  Outline of the contents of Module 1

O  Fact sheet: 3-5 pages
0 Quick scan: the components are divided into the four management and policy areas, which are defined in
the matrix framework
0 1 Mission and policy
1.1 The mission statement
1.2 Pro-poor approach
1.3 Gender mainstreaming
O 2 Strategies
2.1 Linking strategies and mission
2.2 Priority setting
O 3 Structure and organization
3.1 Definition of the sector
3.2 Coherence of the sector
3.3 National ownership
3.4 Donor coordination mechanisms
3.5 Involvement of civil society
0 4 Systems
4.1 Resource envelop*
4.2 Use of data
4.3 Human resources development
QO  Spiderweb presentation of results of the review using quick scan

* combined contributions of various sources of funding

Fact sheets

Each fact sheet consists of several pages of written information on key policy
issues plus references to additional publications and websites. The fact sheets
provide the stakeholders, such as non-technical staff or general staff, with the
basic information required to understand the major issues in either the sector as
a whole or in specific programmes or systems. Stakeholders can use the fact
sheets to prepare themselves for full participation in discussions that will take
place around the quick scan.

Quick scans

The quick scans list four policy and management areas, each subdivided in a
number of predefined components, which are in turn divided into four different
stages of development. Each stage of development is based on the
characteristics of a previous or later stage of development. On reading the
descriptions of different stages of development, workshop participants will easily
recognize the similarities with their own situation, and they will also be able to
identify the differences. Collectively, they will be able to come to a decision on
which of the situations described is most similar to their own.

Although the fourth stage is considered the most advanced for integrated,
coherent and sustainable health sector development, there may be reasons why

o




Tools-totaal-def2 01-02-2005 17:23 Pagin¢7

an earlier, less advanced stage of development is more appropriate in some
cases. For example, if gender mainstreaming is not very advanced but
stakeholders are satisfied with the current level of progress, then the level that
has been achieved can be accepted as appropriate.

An example of a quick scan from Module 1, component number 2.1, is provided
in Figure 2. This component focuses on linking strategies with mission.

Figure 2:  Example of a quick scan of component 2.1, Model 1

Component Stages of development and characteristics

2.1

Linking There are no visible  |With some difficulties |In most cases, it is not |The link between

strategies links, and frequently |one can link some of |difficult to link the  |sector and programme

and mission inconsistencies emerge|the sector strategies |different sector strategies and the
between the mission |with the mission but |strategies with the mission is clearly
of the sector and the |inconsistencies exist |mission statement. visible and always
sector or programme |between the two. consistent.
strategies.

Best fit 1 2 ( 3 j 4

Description of | The emphasis on PHC as a strategy to reach the poor is clearly linked to the mission of

current status  |providing equitable access to the whole population; however, it is less clear how the strategy
to build 10 specialized cardio-surgical units for the urban better off is linked to the mission.

Proposed action |Reallocate 25% of the budget for the cardio-surgical units to PHC activities.

The italic text in Figure 2 describes the stakeholder viewpoint on the current
status of the link between strategies and mission. The following line describes
the proposed action.

Each workshop participant is given an opportunity to draw on his or her
experience and judgment to assess the stage of development of a particular
component. For example, in this example, participants assess how well the
health strategies are linked to the mission.

The name of the component is always indicated in the left-hand column. The
participant reads through the options and decides which of the four stages of
development best represents their organizational situation. The participant then
makes a thorough analysis of why a component is at a certain stage of
development in order to get a deeper understanding of the type of action
required and circles the appropriate number in the “Best fit” line below. In the
next line, “Description of the current status”, the participant is required to make
specific comments on the current status of that component in the blank space
provided. In the final line, he or she gives a short description of the proposed
action to be taken.

o
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Spiderweb: presenting the results

The outcome of the quick-scans can be presented in an accessible way using
what is known as a “Spiderweb” graph. The “best fit” scores reached by
consensus during the exercise determine the basic information for the graph.

The spiderweb represents all components of the four policy and management
areas. It provides a clear, visual presentation of which components are at an
advanced or less advanced stage of development.

Figure 3:  Spiderweb presentation of an assessment of the 4 areas and
15 components of overall sector policy and management development

Mission

1.1 Quality of the Mission statement
4

Systems

4.2 Financing modalities

4.1 Resource envelop

3.5 Involvement of civil society 3.1 Definition of the sector

3.4 Donor coordination mechanisms' .

3.3 National ownership
Structure and
organization

\.

3.2 Coherence of the sector

Interpreting the spiderweb: This example suggests that an advanced stage of
development has been achieved for component 3.1 (Definition of the sector) and
4.3 (Use of data for decision making). The less advanced components are 1.2
(Pro-poor approach), 1.3 (Gender mainstreaming) and 4.1 (Resource envelop).

Caution: It is tempting to use the results of the spiderweb configuration at
subsequent occasions to monitor progress as long as the group is broadly
made up of the same participants. However, the validity is questionable
because new participants and revised expectations among the same
participants can change from one year to the next. The validity of making
comparisons between countries or provinces is even lower because of
methodological limitations.
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How to use the SPR tool

The Sector Policy Review Tool is applied in a structured workshop in which a
cross-section of stakeholders participate. A facilitator helps participants to pool
individual and collective experiences and knowledge of the sector to achieve a
better picture of its current status. The outcome of the workshop should be to
produce an image of existing policy and management as a basis for planning
improvements.

The SPR Tool provides the methodological basis for a discussion about crucial
sector policy and management issues. The process is designed to validate the
contributions of each participant. Within a highly structured and focused
environment, participants are encouraged to express their views, listen carefully
to others, and seek consensus on where the sector stands, where it should be,
and how to get there.

The toolkit can be used both at national or decentralized levels. The most
important outcome is that follow-up of the workshop is harmonised with the
specific roles and responsibilities at the specific level.

Crucial to the process is to create an atmosphere in which participants feel
comfortable with the process so that they express their full commitment to the
staff and to other stakeholders. A second important condition is that participants
are determined to overcome any obstacles between the collective commitment
and the desired improvements.

Reaching a consensus among the stakeholders is central to the success of the
workshop. This consensus does not imply voting for one or other option. It
means taking into account all opinions and coming to a decision that each
member can accept and work with — even when it does not completely match his
or her own personal preference.

The workshop facilitator must be perceptive and objective, and skilful in
resolving conflicts, making clarifications and encouraging teamwork.

EXPECTED OUTPUTS

The SPR Tool will provoke discussions and key decisions on how well the sector
is functioning. It will also define specific activities for making improvements.

Other outcomes include:

Q A written, collective assessment of the current status of the subject under
consideration, including policy and management components and
interrelations between the two

Q A scoring of the agreed current status against four pre-defined standardized
stages of development

@ A joint overview of the current status of all components together (spiderweb)

o
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Q A consensus among stakeholders on ambitions to reach more advanced
stages of development for specific components

Q The policy and management component priorities that the sector will focus
on during the forthcoming period (one year or longer).

These outcomes can then be used as a basis for producing an action plan either
during or after the workshop.

Setting up the workshop
SKILLS AND ROLE OF THE FACILITATOR

The workshop needs an external, independent facilitator with good

communication skills who can not only help participants to reach a consensus

but also build support for a successful follow-up action after the workshop. The

most important roles of the facilitator are:

Q To maintain a logical flow and build momentum towards the action plan

Q To adhere to the time schedule and interrupt unproductive discussions

Q To check the pace of the workshop by regularly requesting feedback on
progress and achievements of the groups

O To maintain objectivity and make sure that the voices of all participants are
given equal weight

Q To solve conflicts in case of disagreements and strong emotions

Q To clarify terms, definitions and concepts and ensure that all participants are
working from a common basis of understanding

4 To ensure that participants see themselves as a team, which will continue to
work together after the workshop.

ROLE OF THE PARTICIPANTS

Contrary to other reviews, the participants will do most of the work. The
workshop concentrates on the insight of the participants. It compels them to
listen carefully to each other, consider the merits of differing viewpoints, and
reach common ground on the basis of evidence that they all can accept.

Participants should understand clearly the purpose and objectives of the
workshop and the expected outcome. Good instructions and explanations during
the opening session will help to achieve this.

SIZE OF THE GROUPS

The workshop can be organized in various ways depending on the time
available, the number of participants, and the purpose of the review. An ideal
size for a group is difficult to determine but it should not be less than five nor
more than twelve participants. In the case of a large numbers of participants,
groups can be split up. Following group sessions, it is necessary to organize a
plenary presentation so that discussion can take place between the different
groups.

o
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DURATION OF THE WORKSHOP

The duration depends upon the setting, the purpose, and the time participants
have available. The absolute minimum for one module is one full day. However,
if less time is available, the module must be split up into parts that can be dealt
with by a number of subgroups whose findings are later presented in plenary.
Splitting up in subgroups requires a relatively large number of participants to
allow a minimum size per group of at least 6-7 people.

It is worth remembering that the more the emphasis is put on the formulation of
an action plan, the longer the workshop will last.

AGENDA FOR THE WORKSHOP

The workshop agenda is flexible and will depend entirely on the situation. The
model schedule proposed below can be taken as a guide. The main decision to
be taken is whether the whole group will cover all the four areas and
components, or whether smaller groups should be formed so that they deal with
one or more major area each.

21
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Figure 4: Model agenda for the workshop

Opening
0 Opening speech, welcome and overall purpose
Participants
Q Participants introduce themselves
Facilitator
Q Defines purpose of the workshop
Q Collects expectations
Q Explains the framework, major areas and components of policy and management development
Q  Explains the group work

Group work: Area 1 - Mission and policy
Q Individual work
Q Working towards consensus within the small groups, current status, best fit and proposed action

Group work: Area 2 - Strategies
Q Individual work
Q Working towards consensus within the small groups on current status, best fit and proposed action

Group work: Area 3 - Structure and organization
Q Individual work
Q Working towards consensus within the small groups on current status, best fit and proposed action

Group work: Area 4 - Systems
Q Individual working
Q Working towards consensus within the small groups on current status, best fit and proposed action

Plenary session
Q Presentation of findings of the subgroups
Facilitator
Q  Wraps up on conclusions (ideally using a spiderweb presentation)
Q Summarises the plan of actions
Q Defines next steps: Who is doing what?
QO Evaluates whether expectations have been met
Q Asks participants to individually complete the following two evaluation questions:
¢ Question 1: How useful is this tool and in which sense?
¢ Question 2: How can it be improved
Participants
Q Fill the evaluation questions:
Closure
Q Closing speech
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Part two
The modules
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Module 1: Comprehensive policy and management

Fact sheet

Making the health sector a focus

Basic attributes of a sector-wide
approach (SWAp) - Cassels

for development efforts originated |Figure 1:
in the late 1990s. Typically, it
represented a response to
concerns about the sustainability |Q A sustained partnership led by national authorities,
and effectiveness of development
assistance. Aid had fragmented society, and one or more donor agencies

the health sector and created Q The goal of achieving improvements in people’s health
inconsistencies between national
and external funding, which had objectives

led to the duplication of efforts 0O An appropriate institutional structure and national
and sometimes to approaches
that were in conflict with each coherent sector

other. Both national governments |Q A collaborative programme of work, focusing on

involving different arms of government, groups in civil

and contributing to national human development

financing programme defined in the context of a

and donor organizations showed
an interest in moving towards a
broad-based partnership with
longer time horizons. In this new
approach, donors would focus on
supporting the implementation of
agreed national policies rather
than managing their own projects.

Sector programmes have
successfully been introduced in a
limited number of (predominantly
highly-dependant) countries.
However, to date there is not a
single country in which all the
basic attributes of sector
programmes have been fully
developed. All known sector
programmes are still hybrid
arrangements in which the
principles of sector programmes
exist alongside a persistence of

The development of sectoral policies and strategies,
which define the roles of the public and private
sector in relation to the financing and provision of
services, and provide a basis for prioritising public
expenditures

The preparation of medium-term projections of
resource availability and sector financing and
spending plans, consistent with a sound public
expenditure framework

The establishment of management systems by
national government and donor agencies, which
facilitate the introduction of common arrangements
for the disbursement and accounting of funds,
procurement of goods and services, and monitoring
sectoral performance

Institutional reform and capacity building in line
with sectoral policy and the need for systems
development

Established structures and process for negotiating
strategic and management issues, and for reviewing
sectoral performance against agreed milestones and
targets.

o
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parallel structures. This is not important as long as the national authorities are
able to adhere to the basic principle of a sustained partnership for a coherent
sector development.

SUSTAINED PARTNERSHIP

Partnership, under national leadership, is central to the concept of sector policy
development. Without a firm government commitment to support the process,
the chances of success are limited. National leadership must allow for
negotiation based on a scrutiny of its policy and spending priorities. Once
agreement is reached on priorities and the level of investment, all parties must
assume full collective responsibility for subsequent achievements and failures.

Inevitably, what happens in practice is often different from the assumptions and
expectations of the original partnership agreement. The main reasons are that
the agreement is often over ambitious with unrealistic targets, and national
authorities have limited capacity to lead the process of sectoral development.
Another reason is that the external partners may not be prepared to step back
from centre stage. The ministry side of partnership may be restricted to a few
officials from the planning department, while the participation of other health
ministry departments and different arms of the government is vital to success.
Experience also shows that only a limited number of development partners are
actively supportive of sectoral policies while other aid agencies continue “doing
business as usual”.

The participation of civil society is equally necessary in the government and
development partnership on SWAps. However, governments often have an
uneasy relationship with community-based organizations, which often offer a
critical perspective of government performance.

IMPROVING HEALTH STATUS

Although achieving an improvement in people’s health status is the final goal of
national health systems, this receives little attention in health sector reforms. By
definition, “Health Sector Reform” aims at institutional processes, the
strengthening of organizations, and more equitable financing mechanisms. HSR
may address the cost-effectiveness of health interventions, but its core business
does not include deciding on whether or not certain programmes have effectively
improved health status. Global health initiatives target either diseases (Stop TB,
Roll Back Malaria) or specific health hazards (road accidents, smoking, obesity)
and it is assumed that a reduction in the disease or health hazards will contribute
to an improvement in people’s health status. Given limited resources,
improvements in people’s health status can best be achieved through cost-
effective and essential, basic health packages extended to the entire population.
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COHERENCE OF THE SECTOR

Sectoral programmes are meant to offer “coherence” within the sector as an
alternative to the fragmentation that has been created by multiple projects. The
internal consistency of an organization can easily be disrupted if parallel systems
undermine the organizational capacity building of sector ministries. This
happens when senior staff are distracted by parallel systems from fulfilling their
key strategic responsibilities. Parallel systems are particularly problematic if the
external funding goes against national policies.

The recently created Global Fund for AIDS, Tuberculosis and Malaria (GFATM) is
a phenomenon that is inconsistent with the basic principles of SWAps. This is
because (1) funds are earmarked for certain conditions, (2) funding mechanisms
require a parallel structure, and (3) the priority given to these three conditions
may be inconsistent with national priorities and strategies. In spite of this, it is
extremely important to open a dialogue on the integration of the substantial
GFATM funds into the joint work programme. Practice in some countries has
shown that it is appropriate to compromise on certain basic dogmas, such as a
mode of funding, if this can achieve gains in terms of integration.

It is extremely important that the roles and responsibilities of the different
departments of the health ministry are clearly defined. It is equally important that
these conditions are put into practice, which is often not the case. For example,
in spite of a general policy of only one general financial and administrative
department, each individual ministerial department has often started up its own
section to deal with finance and administration. Some departments even
continue to direct a flow of funds to their own projects and programmes.

The role of the planning department in coordinating the allocation of resources
to different departments and subordinate institutions may not be very visible.
This can result in a de-harmonization of the sector’s priorities. The classic
example is when the uncontrolled building of new hospitals takes place without
any planning for increased staff and running costs.

COLLABORATIVE PROGRAMME OF WORK

The sectoral partnership is based on a collaborative programme of work that
should include the four following four components:

1. Sectoral policies and strategies

2. Resource availability

3. Common management systems and funding modalities

4. Institutional reform and capacity building.

Sectoral policies and strategies
Ideally, the sector approach covers the entire network of public and private

institutions that are financed, managed, or regulated by the ministry of health.
Yet even this may represent too narrow an approach because it may fail to

o
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address the multiple determinants of ill health. However, a strong argument can
be made for focusing on one rather than on multiple sectors because a broad
approach that defines clearly the complementarity of interventions of more than
one sector is shown to be most effective. Working through well-defined, existing
institutional and financial structures has significant advantages over trying to
operate in composite structures across different ministries.

As in any sector, health goals and strategies must fit within the overall human
development objectives of the government. The government often aims to
improve the health status of the population in general, while the international
community applies pressure for a focus on issues such as gender mainstreaming,
poverty reduction, and the promotion of poor people’s health.

“Mainstreaming” as a strategy to achieve gender equality focuses on two main
aspects. First, it aims at an equitable distribution of resources, opportunities and
benefits within the mainstream development process. This requires the
integration of equality concerns into the analyses and formulation of policies,
programmes and projects. The objective is to ensure that policies have a positive
impact on women and reduce gender disparities. Second, it requires strategies
that enable women to formulate and express their views, and to participate in
decision-making across all development issues.

Poverty issues within the sector are effectively addressed by:

1. Good diagnosis and identification of the actions needed to address it;

2. Making use of the diagnosis to define a credible sector strategy that gives
priority to benefiting the poor;

3. Planning an appropriate and reliable provision of resources, given other
priorities;

4. Putting in place an effective mechanisms to ensure intended benefits actually
reach the poor;

5. Generating information for monitoring and feed back, and ensuring that this
information is acted upon;

6. Making sure that policies and strategies have been developed in a
collaborative process based on the analysis of key stakeholders within the
sector. (ODI 2000)

No national government would dispute the importance of cross cutting issues,
such as gender mainstreaming or addressing the needs of the poor. However,
political realities and the overall responsibility for providing health care for the
entire population often produce constraints. When this happens, development
partners may be tempted to target funding at programmes for specific vulnerable
groups, or for conditions that most affect the poor. Such targeting may, for
example, be for primary health care or special programmes. However, targeting
has proven to be ineffective since the government’s normal reaction is then to
increase its funding to the tertiary level (fungibility).

In principle, funding that is not targeted is a more appropriate and sustainable
funding modality. External partners should come to an agreement with the

o
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government on clear performance targets for gender mainstreaming and
poverty, and a monitoring system that includes gender and poverty related
performance indicators. These should be agreed as part of a joint overall
medium-term expenditure framework for the sector.

Resource availability

The estimation of total resources
available should be as
comprehensive as possible. It
must include funds available for
public services from the ministry
of finance, donor funding and fee
income, plus projections of
private (out-of-pocket)
expenditure and from different
forms of health insurance

(Figure 2), voluntary organizations
and private companies. National
health accounts, which relate
sources of funds and the uses to
which they are put, provide a
useful means to inform decisions
on public spending priorities.

Fluctuating revenues and
competing demands from other
sectors affect the actual level of
resources received from the
finance ministry. Another problem
is that development partners are
rarely in a position to make long-
term financial commitments.
However, they should be able to
provide indicative planning
figures.

Figure 2: Description of five important
modes of health financing

¢ Tax-based financing: service delivery often inequitable,
biased towards urban areas and hospitals rather than
the rural poor; reliance on indirect taxation raises
questions of equity; limited tax base provides low level
of funding.

¢ Social insurance financing: often, only people in formal
sector employment covered; redirects money away from
the poor; even with universal coverage, inequitable
access remains a problem.

e Private health insurance: those able to afford it often
benefit from capturing government subsidies, such as
private insurers dumping expensive cases on the public
system; regulations to encourage the redirection of
resources towards the poor cannot be ensured.

o User fees: often results in less people using the service,
especially amongst the poor; design and
implementation has been poor; requires reallocation of
resources from rich to poor areas; no incentive to
exempt the poor from payment.

¢ Community-based health insurance: offers considerable
benefits to poor where operated successfully although
the very poor require special arrangements to allow
access; geographical inequities require redistribution.

Source: Eldis - Health systems Resource Guide

To safeguard sustainability, it is of utmost importance that sector-spending

programmes are embedded in a sound macroeconomic framework. Even in low-
income countries, where the social sectors are usually heavily under funded, it is
vital to find the right balance between ensuring resources for a minimum level of
health care and avoiding external dependency that may jeopardize financial
sustainability.

Once the total available funding is estimated, it must then be converted into
sector spending plans. These should take into account both recurrent and capital
expenditure. The degree to which these spending decisions reflect priorities
must be set out in the policy framework.

o
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The sector financing plans must provide information on the different sources of
funds within the health sector, e.g., the proportion of funds from external
sources, health insurance systems, and so on.

Common management systems and funding modalities

Common management systems
are not only meant to harmonize
procedures, they are also
intended to ensure that
development partners use
national systems for monitoring
performance and financial
management arrangements.
Experience has shown that some
bilateral donors, and also the
multilateral agencies, have
difficulties with common
management systems, because of
requirements on financial
accountability or because they
want to be associated with
specific inputs or outcomes.

The funding modalities of external
support are particularly important.
The most advanced stage of
development is when all external
funding to the sector is channelled
through the finance ministry as
general or sector budget support.
The prerequisites for this are a
stable macroeconomic
environment and a satisfactory
level of accountability in the
management of public finances.

When a development partner is
determined to ensure that funds
are actually reaching the health

sector, the “Sector Budget

Figure 3: Overview of different funding
modalities in use by the European
Commission

O Budgetary Aid (on budget) - General macroeconomic

Q

Q

budget support to the Treasury.

Sector Budget Support (on budget) - the preferred
funding modality wherever conditions permit. A sound
macroeconomic framework and satisfactory
management of public finances is required. Distinction
can be made between targeted and non-targeted
sector budget support. Targeted budget support can be
used only for specific national budget lines and
requires a double signature. Targeted sector budget
support should only be proposed in the case of serious
liquidity problems at the Treasury.

Common Pool Funding (off budget) - this represents
the second form of financing, in which the resources of
the EC are pooled with allocations from other external
partners. The main purpose is to reduce transaction
costs for the government. Funds are transferred to a
special account, which is managed either by one of the
development partners of by the government itself.
Specific EC procedures (off budget) - this is actually the
classic, project funding mode although it is put into a
wider perspective of overall sector development. It is
the least preferred modality of the EC and may only be
used as an interim measure if other modalities would
incur high transaction costs (e.g., huge capital
investments) or to accommodate government and legal
requirements.

Source: Guidelines for European Commission to Sector

Programmes, February 2003

Support” modality may be preferred. This approach to health sector support can
be either non-targeted or targeted to one or more specific government budget

lines.
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Another well-known modality is that of “basket funding”. Figure 3 provides an
overview of the different modalities in use by the European Commission. It gives
a brief explanation of which modality is the most appropriate in different
situations.

Institutional reform and capacity building

Weak institutional capacity can be a major constraint on comprehensive sector
development. Institutional reform and capacity building focus on supporting
government in strategic planning and policy, and budgetary and financial
analysis. Structures, systems and incentives must be developed in both the
public and private sector to manage health services in line with national policies
and common management arrangements.

Reviewing sectoral performance and negotiating strategies

The process of reviewing sectoral performance and negotiation strategies is not
a one-off exercise. It should obey the rules of medium- and short-term sector
management cycles. Ideally, the medium-term cycle will be synchronized with
the overall socio-economic development cycle, of which the health sector is an
integral part.

The medium-term cycle starts with an overall review of performance in relation
to the health needs of the population in the broadest possible sense. It
comprises of a review of the sector’s output in terms of mortality and morbidity
figures and responsiveness to people’s demands. The review also addresses the
wider policy environment; the sector’s mission and the appropriateness of both
the programmatic and systems strategies; the organizational structure of the
sector, and the systems established to implement them. These topics form the
basis for the “Quick Scan”, which accompanies this fact sheet. The four policy
and management areas are further subdivided into 15 specific components.

The process of policy formulation starts with a discussion of the mission or
vision that provides the basis for the formulation of sectoral goals and
objectives. Active involvement of civil society is essential at this stage. The
development partners should participate from as early as possible to negotiate
the policy agenda.

The respective roles of the public, private and voluntary sectors must be defined
for both the financing and the provision of health care. The policy framework
should identify the policy instruments and the institutional arrangements that set
the agenda for capacity building and institutional development. It should provide
guidance for prioritization of government and donor expenditure within the
overall public and private resource envelop.

Any links with general civil service and public sector reform, such as managerial

decentralization, changing staff incentives, and personnel management, must be
specified. 31
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Sectoral policies must next be translated into a medium-term overall strategic
programme of work, with clearly defined targets and annual plans. The process
is similar for short-term reviews though these are far less extensive. They serve
to monitor progress on implementation of the annual plan and allow adjustments
in future planning.
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of the mission
statement for

a mission statement
for the sector as a

statement for the
sector is defined but

the government is
reflected in the

Component Stages of development and characteristics
1. Mission and policy
1.1
The quality There is more or less |The mission The wider mission of |The mission statement

for the health sector
follows the overall

the sector whole, but individual |it lacks the level of mission for the sector. |mission of the
programmes define  |detail to provide It would be more government and/or
their own mission guidance for useful if it were more |the PRSP. It provides
statements to guide  |programming. specific. clear policy guidance
their work. Consequently, it has on important
a limited effect on overarching issues,
priority setting and such as gender,
activity planning. poverty, HIV/AIDS and
the involvement of
civil society in planning
and monitoring.
Best Fit 1 2 3 4

Description of
current status

Proposed action

1.2
Pro-poor
approach

No strategy exists for
targeting health
services delivery to
poor people, nor do
mechanisms exist for
equitable financing.

The sector has
strategies related

to service provision
and financing that

are intended to have
a positive influence on
the health of the poor.

Significant health
service delivery and
financing strategies
are in place that are
intended to increase
the access of poor
people to health
services delivery, but
there is no evidence
that they have any
impact on the health
needs of the poor.

The sector has a clear
policy on the provision
of quality health
services and equitable
financing mechanisms
to meet the health
needs of poor people.
Recent evidence exists
that it adequately
addressing the needs.

Best Fit

3

Description of
current status

Proposed action
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Component Stages of development and characteristics
1.3
Gender Gender is being The Ministry of Health|Gender is explicitly There is a

mainstreaming

debated within the
government due to
external pressure, but
this has so far not
resulted in any action.

has now agreed upon
the formulation of a

gender policy for the
health sector.

included in the health
sector. Policy and
strategies have been
defined, but there is
still much to be done
in terms of converting
strategies into action.

comprehensive
gender policy with
clear strategies to
address the different
health needs of men
and women,
including in relation
to access to services.

Best Fit

4

Description of
current status

Proposed action

2. Strategies

2.1

Linking There are no visible ~ |With some difficulties |In most cases, it is not |The link between the

strategies links, and frequently |one can link some of |difficult to link the sector and programme

and mission inconsistencies emerge| the sector strategies |different sector strategies and
between the mission |with the mission but |strategies with the the mission is clearly
of the sector and the |inconsistencies exist ~ |mission statement. visible and always
sector or programme |between the two. consistent.
strategies.

Best fit 1 2 3 4

Description of
current status

Proposed action

2.2
Priority setting

To a large extent,

The intention of the

An evidence-based

There is a regular

process external donor Ministry of Health is |package of health exchange between
funding for specific  |to provide a package |[services, intended to |national government,
health programmes is |of care based on respond to clients’ civil society and
determining an “evidence-based” needs and targets for |external partners on
agenda that does not |epidemiological data. |health systems health service delivery
necessarily reflect the [Some external development, has and systems
priorities of senior partners are supportivebeen agreed upon by |development, based on
staff of the Ministry |but others bypass the [the Ministry of Health |epidemiological data
of Health, nor that system by continuing |and external partners. |and client perception
of civil society. to focus on their own studies. Strategies are
mandates. monitored on the basis
of efficiency and
equity criteria.
Best fit 1 2 3 4
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Component

Stages of development and characteristics

Description of
current status

Proposed action

3. Structure and organization

3.1
Definition of The sector is defined |The sector is defined |The sector includes all |Aside from its specific
the sector as the network of as the network of public and private tasks in the regulation
government health  |public and private institutions that are  |of all public and
services. institutions that financed, managed, |private institutions, the
are financed, or regulated by the  [Ministry of Health
managed, or Ministry of Health, also defines its
regulated by the and there is responsibilities in the
Ministry of Health. recognition of the health-related
complementarity of  |functions of other
interventions of other |sectors.
sectors.
Best Fit 1 2 3 4

Description of
current status

Proposed action

3.2
Organization of
the Ministry of

The Ministry of
Health can best be

Each department of
the Ministry of Health

All departments of the
Ministry of Health

The Ministry of Health
is involved in the

Health described as the does its own planning, |work together in planning and
“Ministry of Projects”, |which is based on the |harmonizing implementation of a
in which vertical overall health policy |departmental coherent structure in
programmes seriously |framework. However, |plans, but periodic which there are strong
compromise the coordination and interdepartmental interdepartmental
coherence of the cooperation between |coordination could be |coordination
sector. All decision-  |departments and significantly improved.|mechanisms and
making on targets and|programmes is failing |The central regular exchanges on
resource allocation is |most of the time. administration of the |the progress of
centrally controlled  |Some managerial tasks|Ministry has delegated|departmental plans.
by the central have been delegated |important decision-  |The responsibility of
administration of the |to lower levels, but ~ |making tasks to the  [the Ministry of Health
Ministry. the central provincial and district |is restricted to policy

administration in the |level, but it remains |and strategy
Ministry remains in  |in charge of the development,
charge of budget allocation of most of |and monitoring and
allocation, staffing the resources and regulation.
and the setting of senior staff.
output targets.

Best fit 1 2 3 4
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Component

Stages of development and characteristics

Description of
current status

Proposed action

33
National National ownership is |The importance of External partners National ownership
ownership more or less an echo [national ownership is | usually recognize the |allows for negotiation
of known donor generally recognized. |importance of nationalbased on a joint
policy by government. [However, most ownership but it is scrutiny of policy and
There is a desperate  |external partners still sometimes spending priorities;
need for donor continue to make this | overruled in order to |however, once
funding. External concern subsidiary to | meet their mandates. |agreement is reached
partners are in real  |the specific mandates over priorities and
sense setting the of their organizations. the level of invest-
agenda. ment, all partners
share responsibility for
the decisions taken.
Best Fit 1 2 3 4

Description of
current status

Proposed action

3.4
Donor

coordination

Coordination between
the Ministry of Health

A small, but growing,
group of external

A system for regular
sector consultation

The Ministry of Health
and all external

mechanism and external partners |partners are working |and coordination partners share
is at the level of with the Ministry of | between the Ministry |responsibility for
information sharing. |Health to create a of Health and its policy making and
There are no formal  [number of formal external partners has |[monitoring. External
coordination coordination been organized. partners are
mechanisms and the |mechanisms for Policy decisions are  |withdrawing from the
health ministry external support. formalized in details of
negotiates on a Partners are still too | Memorandum of implementation.
bilateral basis with thefheavily involved in Understandings, but  |Formal mechanisms
different external the details of one side or the for consultation are
partners. implementation rather other sometimes in place, which include
than focusing on overrules them, and  |a “Code of conduct”
policy. no mechanism exists |and official
for conflict solving.  |Memorandum of
Understandings.
Best Fit 1 2 3 4

Description of
current status

Proposed action




Tools-totaal-def2 01-02-2005 17:23 Pagin¢9

Component Stages of development and characteristics
3.5
Civil society The government has |[The government has |The participation of  |A wide, two-way
and local an uneasy relationship|assessed clients’ needs |civil society took communication with
government with civil society, and desires. Civil place at the start of |civil society at all
involvement including NGOs. Its society, via NGOs, is  |the planning process |levels has been
involvement in sometimes consulted |but its involvement in |sustained ever since
programme design in the formulation of |monitoring is not well |the first formulation
and implementation is|sector strategies. Local|structured and and monitoring of the
minimal. Local government has been |therefore tends to be |“Joint programme of
government does not |installed, but has no |irregular. Many tasks |work"”. Planning,
exist, nor does it have |budget and its role  |at the district level implementation and
a voice in health issues|and responsibilities  |have been transferred |financing of health
in health issues are  |to local government, |care at the district
poorly defined. but without any level is in hands of
transfer of the skills |the local government,
needed to manage which is responsible
the services. to the district health
director.
Best Fit 1 2 3 4
Description of
current status
Proposed action
4., Systems

4.1
Overview of the
resource envelop

Insight into the overall
resource envelop for
the health sector is to
a great extent
restricted to the
annual projections for
the sector by the
Ministry of Finance;
the real available
budget during the
year is however only
a fraction of the
approved budget.

In addition to the
health budget from
the Ministry of
Finance, the Ministry
of Health has a good
insight into the
budgets of all its
external partners.
However, the actual
availability of funds
is unpredictable.

The Ministry of Health
has a fairly complete
overview of both the
government and the
external budget. It
also has an estimate
of the resources
generated by cost-
recovery mechanisms
in the public sector.
However, it lacks
information on the
expenditure in the
private sector,
including that of
NGOs.

Both the Ministry of
Health and the
Ministry of Finance
are aware of the
budget and
expenditure in both
the public and
private health sector.
Regular estimates of
client expenditure via
insurance or out-of-
pocket payments are
available.

Best Fit

Description of

current status
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Component

Stages of development and characteristics

Proposed action

4.2
Financing All support to the A number of external [Some external An increasing number
modalities of sector is provided partners have come  |partners have agreed |of external partners
external through individual to an agreement with |on (targeted) sector |have agreed on macro-
support projects, each having |the government on  |budget support to economic budget
its own operating pooling arrangements,|the health sector. The |support to the Govern-
modality. known as “basket pooling of funds ment, in addition to
funding”. exists among other other funding mecha-
arrangements. nisms for the sector.
Best Fit 1 2 3 4

Description of
current status

Proposed action

4.3

Use of
information for
decision making

Nearly all programmes
have their own

information system.

An integrated national
health information
system (HIS) exists,

but it is restricted to
health service delivery
output. The role of
operational research

is at an embryonic
stage.

The integrated
National Health
Management
Information System
(HMIS) allows the
input of resources

to be linked with the
output of health
services. However, the
analysis and use in
decision making only
takes place at the
(regional and) central
level. The importance
of operational
research is recognized
but could be better
organized.

The integrated HMIS
allows input to be
matched with output.
Data are analyzed and
used for evidence-
based decision-making
at all levels of the
health system.
Operational research
is coordinated at

the national level.

Best Fit

3

Description of
current status

Proposed action
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Development

restricted to rather
unrealistic, long-term
projections of staffing
needs.

scenarios for long-
or medium-term
staffing and training
needs.

staffing needs, the
HRD policy addresses
pre-service training
needs and staff
performance issues.

Component Stages of development and characteristics

4.4

Human The Human Resources |The HRD policy Aside from realistic  |The HRD plan includes
Resources Development policy is |provides realistic projections for staff allocation

policies, staff
management and
performance
assessment and
comprehensive
training programmes
that are harmonized
with investment plans

for physical
infrastructure.
Best Fit 1 2 3 4
Description of
current status
Proposed action
4.5
Common The need for A small number of Most donor All procedures of
management common management [external partners have|procedures are the external partners
arrangements  |arrangements for established joint harmonized with are harmonized with
financing and supplies|management mutually agreed mutually agreed
has been recognized |arrangements for systems, but some national systems.
but so far not financing and external partners are
resulted into concrete |procurement, while  |still bound to their
action. others maintain their |own systems.
parallel systems.
Best Fit 1 2 3 4

Description of
current status

Proposed action
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