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Executive Summary

1. CONTEXT AND OBJECTIVES OF
THE MOZAMBIQUE COMMUNITY
LAND USE FUND

The Mozambique Community Land Use Fund
(Iniciativa para Terras Comuntarias, or iTC)
began in June 2006 and continued until March
2011 with financing totalling £5.7M from six
donors* (iTC/G6). It covered Manica, Gaza and
Cabo Delgado Provinces with Tete and Sofala
provinces added in 2010. The Millennium
Challenge Account extended iTC's activities
(iITC/MCA) into Nampula, Niassa and Zambézia.
A second phase costing £9.4 million extended
from April 2011 to April 2014. KPMG/National
Research Insititute (NRI) manages both iTC's
G6 and MCA programme components. The
iTC’s objectives are:

1. To assist communities in identifying and
protecting their land rights and ensuring
their access to natural resources,

2. To target priority geographical areas
with significant economic potential,

3. To combine land rights delimitation and
land use planning to identify potential
sites for investment,

4. To link communities with investors and
development institutions, and

5. To align iTC interventions with district
plans and financing opportunities.

The iTC largely focused on providing increased
tenure security, while preparing communities for
investments in infrastructure, natural resource
management and producer associations to
support their own investments and partnership-
based productive investments with external
investors.

1 UK-DFID (lead donor), the Embassies of the Netherlands and Den-
mark, Irish Aid, Swedish SIDA and the Swiss Agency for Develop-
ment

2. EVALUATION PURPOSE AND
APPROACH

The UK Government's Department for
International Development (DFID)
commissioned an evaluation of the programme,
guided by an iTC Reference Group (RG). The
evaluation’s purposes were:

1. To elucidate lessons learned (including
differences between iTC/G6 and
iTC/MCA approaches),

2. To understand iTC’s influences on
investments in participating communities
at different levels, and

3. To provide input into the design of iTC
and support for future activities including
M&E.

This evaluation focuses on two iTC/G6
provinces (Manica and Cabo Delgado) and one
iTC/IMCA province (Zambézia), using the
‘Outcomes Harvesting’ approach and method.?
The evaluation team’s approach first identified
programme objectives, and then sought to
uncover or ‘harvest’ outcomes corresponding to
specific, measurable changes in the behaviour
and relations of communities and their
organisations, outcomes which the activities and
interventions of KPMG and its service providers
contributed to being realised. Overall, 171
outcomes were harvested and showed
evidence that iTC contributed to successful
outcomes at community level. Collaboration of
multiple actors, including communities and
various Government agencies, was also found
to contribute to this success.

2 Outcome Harvesting is an utilisation-focused, participatory tool that
enables evaluators, and managers to identify, formulate, verify, and
make sense of outcomes they have influenced when relationships of
cause-effect are unknown. Outcome Harvesting does not measure
progress towards predetermined outcomes or objectives, but rather
collects evidence of what has been achieved and works backward to
determine whether and how the project or intervention contributed to
the change. For a more detailed description of OH, visit
http://www.outcomemapping.ca/resource/resource.php?id=374
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3. HEADLINE ACCOMPLISHMENTS
OF THE PROGRAMME

3.1 Land rights training has improved
protection of community land and
natural resources.

Most communities engaged by iTC now
understand their rights and have established
natural resource management committees to
defend them and delimited their boundaries.
Communities now have a greater sense of
security and can manage natural resources
sensibly. The community training process also
resolved many conflicts.  Protection  of
community land and resources are major iTC
benefits.

3.2 Private Investments have
occurred but not immediately.

iTC has set the stage for investments to occur.
While less than 10% of the changes in
communities and association land tenure and
management  structures  helped produce
immediate investments, field visits in early 2013
(1-3 years after the initial iTC interventions)
produced evidence that about half of these
changes have positively influenced investments.
Most of these investments were made by local
people; about half have failed to produce
immediate profits. About 1/3 of investments
agreements are with private investors, which
have generally succeeded. Individuals have
responded to incentives to invest provided by
the community and association land tenure
arrangements. Communities need more and
longer lasting assistance to invest wisely.

3.3 Tenure improvements vastly
exceeded targets.

The original G6 and MCA combined target for
community and association  preparations
(training in their rights followed by delimitations
and demarcations, respectively) was 454 tenure
interventions (delimations and demarcations).
By April 2014, 530 interventions are expected to
have been completed, substantially exceeding
programme targets. However, the backlog in the

spGc ® processing of applications and slow
provincial Government approval for official
certificates threaten long delays in their delivery
to communities and associations.

4. TEN LESSONS LEARNED

4.1 iTC/MCA has incentivised
community land delimitation over
association demarcation.

By setting ambitious area targets, MCA
encouraged a greater focus on (larger)
delimitations than on (smaller) demarcations.
Large areas have been delimited in MCA areas
and communites have shown great interest in
the protection provided by delimitation. iTC/G6
has tended to be more demand driven, which
has resulted in a greater focus on assisting
producer associations and leading in some
cases to agreements with outside investors. In
both iITC/G6 and iTC/MCA areas, association
land demarcations, particularly those providing
land to associations created in haste, can leave
a legacy of land conflict and questionable
capacity of communities to recover this land if
associations (or private investors) fail.

Recommendations: Applying the IiTC/MCA
approach more broadly might allow the rhythm of
delimitations increase in the future, satisfying
community aspirations to protect and prepare for
investment. Integrating iTC/G6’'s demand-driven
approach would assure greater community
participation.  Supporting communities may
improve the success of internal & external
investments resulting from tenure improvements.

4.2 MCA support has sped up the
processing of applications.

MCA provided additional support to SPGC for its
urban land activities with benefits from this
support spilling over into ITC activities which
focus on rural areas. SPGCs are able to process
applications for community certiddes and
association DUATs more quickly.

Recommendations: The iTC should encourage
Government support for speeding up processing

® Provincial Geographic and Cadastre Service
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of tenure improvements in the future. Providing
direct support to cooperating entities including
SPGC and SDAE* might also allow them to
more quickly accommodate the demands put on
them by the iTC programme.

4.3 Local land administration capacity
is lacking.

Local government offices are without basic
information to manage land and assist investors
within their jurisdictions. As part of larger
investment in land administration capacities,
iTC/MCA helped engineer a greater capacity in
SPGC for processing delimitation and
demarcation applications. The future iTC can
learn from this experience and adapt it to fill the
basic needs for SPGC development.

Recommendations: Additional capacity is
needed to provide small but cumulative
investments in local government land
administration, using IT to decentralise land
information management. Maps and other basic
tools could be made available to improve land
administration capabilities and local land use
planning.

4.4 Clustering interventions
geographically can cut costs and
increase the efficiency of iTC service
provision.

This is particularly true where clusters include
communities with common boundaries, allowing
all parties to be present during delimitation and
settling long-standing land conflicts. Grouping
diverse interventions is more cost-effective than
managing separate small projects. However,
reporting does not provide close
correspondence between interventions and
outcomes needed for evaluation.

Recommendations: Continue clustering
activities for management purposes while
disaggregating reporting so that issues can be
identified quickly and problems addressed.

* District Service for Economic Activities (principally agriculture)

4.5 CGRNs have begun to manage
community natural resources.

CGRNSs with the support of iTC and other donors
prior to iTC, have received basic training in land,
forestry and wildlife rights and have
documentation of these rights. These CGRNs
are showing some signs of success in protecting
local resources from illegal use and in attracting
investments with benefits for communities and
investors. However, the CGRNSs’ ability to resist
better-connected outsiders or to negotiate on
more equal terms with investors is limited.
Growing power of CGRNs entails potential
conflict with traditional authorities who have
dominated resource decisions in the past.

Recommendations: Government, donors and
NGOs must consolidate the initial investments in
community institutions to meet the challenges
they face and to allow them to take advantage of
opportunities as they emerge.

4.6 Large-scale sustainable and
equitable investments have been slow
to emerge.

The iTC has developed a cadre of local service
provider staff well-versed in land management
issues, but their ability to guide investments is
limited. At the same time, large investors, some of
whom have established credentials for social
responsibility, lack information and local contacts.

Recommendations: The programme should
mobilise knowledge accumulated during the iTC
programme to reduce risks to communities and
investors. Models from Mozambique
(TechnoServe) and South Africa (Vumelana
Advisory Fund) may perhaps provide some
guidance for meeting this challenge. Support to
service providers capable of guiding and
advising communities on investment decisions is
also needed.

4.7 Arbitrary delimitation of
communities continues.

While the definition of “community” and its
associated land is often not precise, some
arbitrary delimitations of communities were
observed. Some communities were broken up

Effective
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into smaller pieces in an apparent attempt to
avoid the 10,000 hectare limit above which
approval by the Council of Ministers is required.

Recommendations: Continued consultations
are needed with Provincial & National
institutions to balance community capacity to
manage natural resources with traditional
community identities under the Land Law and
other regulations. Consultations should discuss
Article 35(d) of the Land Law, requiring approval
by the Council where delimitations exceed
10,000 hectares.

4.8 Communities lack the capacity to
deal with large-scale land
acquisitions, concessions and growth
corridors.

Large scale land acquisitions (LSLAS) and area
development schemes® will affect communities
served by the new iTC. In-depth analysis of the
impacts of such projects on communities should
be conducted. Ways to mitigate negative
impacts on communities and maximise benefits
to them should be addressed in the policy realm.

Recommendations: The new iTC can analyse
these programmes from the point of view of
communities and assure them a meaningful role
in programme design. Such policy studies would
require consultation between legal and policy
research staff and the communities themselves.

4.9 Many communities do not collect
their share of forestry taxes (and
mining revenues).

From iTC interventions, communities now know
that they have the right to 20% of forestry and
wildlife taxes and suspect that they also may
have the right to compensation from mining
operations. Few actually collect their rightful
shares.

Recommendations:  Strengthening CGRN
capabilities requires iTC to develop small grant
programmes along with financial management
capacity and oversight procedures (including

® These include Beira Agricultural Growth Corridor (BAGC) of which
the PROIRRI project is part and the Nacala Corridor which includes
ProSavanna

bank accounts and audits). The iTC should also
develop a strategy for communities to share in
mining revenues.

4.10 Community, government and
NGO participation mechanisms are
not well established.

The iTC has proven flexible in the past with its
successful introduction of social preparation,
gender equity and cluster contracting. However,
NGO, government and community participation
in programme design and in periodic programme
course-correcting have been weak due to the
increasingly complex challenges facing iTC and
due to budget, contract and time constraints.

Recommendations: The programme should
adopt new approaches to improve programme
management. Among these, ideas developed by
the network of donors and practitioners for
“Outcome Mappings” may allow the future iTC to
better deal with complex challenges. Outcome
Harvesting should be used to determine how the
programme can be made more responsive to
community needs.

® For a brief introduction to Outcome Mapping, please refer to:
http:/Amww.outcomemapping.ca/resource/resource.php?id=84
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1. BACKGROUND AND CONTEXT

The Mozambique Community Land Use Fund—
known as Iniciativa para Terras Comuntarias
(iTC)—was formed by six donors (referred to as
the GG)7 in 2006 in order to enhance the capaci-
ty of those involved in securing the land tenure
and natural resource rights of local communities
and to increase the sustainable management
and use of natural resources for poverty reduc-
tion and economic growth. The term “iTC” refers
to a donor-funded programme administered by a
consortium led by KPMG Auditors and Consult-
ants Mozambique and including the Natural Re-
source Institute (NRI) of Greenwich University.8

The iTC programme was piloted in the provinces
of Manica (headquarters), Gaza and Cabo Del-
gado.9 In 2009 the Millennium Challenge Corpo-
ration (MCC) funded a second iTC initiative
(iTC/MCA) (administered by KPMG Auditors and
Consultants Mozambique) with broadly similar
objectives, but focusing on three other provinc-
es: Nampula, Niassa and Zambézia. In 2010,
after a Mid-Term Review, the iTC programme
expanded its activities into Tete and Sofala prov-
inces. Thus, iTC excludes only Inhambane and
Maputo Provinces from its purview.

The two iTC initiatives have affected diverse
sites and actors in a total of 28 districts in 8
provinces.10 While the current extension phase
of the iTC/G6 programme will conclude in March
2014 and the iTC/MCA programme will conclude
in September 2013, a council of donors, legal
experts and others are developing an independ-
ent national iTC foundation that will continue its
activities, draw on lessons learned and expand
to all provinces.

" The six donors include: UK-DFID, the Boundary actors of the Neth-
erlands and Denmark, Irish Aid, Swedish SIDA and the Swiss Agency
for Development. DFID is lead donor of the group known as the “G6”
8 The consortium formerly included the Nampula-based CEPKA,
which withdrew due to capacity limitations in meeting the level of
technical inputs required for the contract. Centro Terra Viva (CTV)
'goined the consortium for the extension phase of the programme
Annex 4 of G. Boyd and A.J. Calengo, 2008. A Strategic Analysis to
Reinforce the Iniciativa Para Terras Comunitarias, Final Report, p.69,
provides a summary of iTC's early milestones, including the period
when iTC became operational (October 2006) and the official launch
of iTC (May 2007)
® De Oliveira, E. and C. Jorddo. 2013. The iTC Case Study, paper
presented at the Annual World Bank Conference on Land and Pov-
erty, April 2013
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iTC’s Role in Rural Communities. They include:

» Assisting communities in identifying and pro-
tecting their land use rightsll

» Ensuring that communities have access to
rural development resources™

» Targeting priority geographical areas with
significant economic potential

«  Combining land rights mapping (delimitation)
and land use planning in order to identify po-
tential sites for local development and in-
vestment partnerships

* Linking communities with investors and de-
velopment institutions

» Aligning iTC interventions with district plans,
to facilitate financing opportunities

™ Formal certification of these land use rights is not a legal require-
ment, but it gives public notice of such land rights and adds to the
evidence of those rights for securing community tenure claims

2 DFID. 2011. Project Memorandum, Extension Phase (2011-2013),
Establishment of a Community Land Use Fund (Iniciativa para Terras
Comunitérias) in Mozambique
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2. PURPOSES OF THE
EVALUATION

This evaluation covers the iTC programme from
2006 to 2012." It aims to:

» Learn lessons regarding what worked and
what did not work well during the implemen-
tation of iTC (including a comparison be-
tween iTC/G6 and iTC/MCA implementa-
tion);

* Understand the influences of the iTC pro-
gramme on investments in participating
communities (community level and individual
household level);

» Provide input into the design of possible fu-
ture iTC support from April 2014, including
input for the future development of a moni-
toring and evaluative base line.

2.1 Principal Target Audiences for the
Report

The principal target audiences for the Final
Evaluation Report are:

« The Government of Mozambique (GoM)
(national and provincial levels);

* Donors: principally DFID, Sweden, SDC,
Irish Aid, Netherlands, Denmark and
MCC/MCA;

* The KPMG iTC project implementation unit;
and

* The transition study group preparing for a
future independent institution to continue the
iTC mandates

The DFID Reference Group (RG) has over-
seen the evaluation effort through periodic meet-
ings with the evaluation team™ and by providing
the team’s access to the discussions of land
tenure issues at the Land Forum and the Na-
tional Advisory Committee.

3 See Annex 1 for the complete Terms of Reference

* The Reference Group Consists of representatives of MCC, MCA,
FAO, key donor partners (UK-DFID, the Embassies of the Nether-
lands and Denmark, Irish Aid, Swedish SIDA and the Swiss Agency
for Development Cooperation-SDC), civil society groups, private
sector organisations, and the Ministry of Agriculture (Mozambique)

® The evaluation team was contracted by The QED Group, LLC
(Washington, DC) in partnership with the London-based firm GRM
International by agreement with DFID procurement
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3. METHODOLOGY

3.1 Sampling

3.1.1 Manica (iTC/G6)

In Manica, there were a total of 48 completed
contracts; twenty-six on-going contracts were
excluded. Thirteen  contracts  involved
community or association land interventions.
Seven of these contracts were chosen and
within them 12 sites were sampled. Thus the
Manica sample covers completed delimitation
interventions (involving community boundary

delimitation, social preparation, CGRN
formation) and  completed demarcation
interventions (involving legalization of
associations, social preparation, and

demarcation of association claimed land). The
sample was stratified: one half comprised
communities from pre-2010 interventions and
the other half from 2010-2012 interventions. One
community site was included specifically
because it was the only case where the CGRN
had reached three agreements with outside
investors, and was thus of major interest for the
evaluation.

3.1.2 Zambézia (iTC/MCA)

In Zambézia, the sample selection started with
the thirteen contracts which had been awarded.
Six of them had been finished and had final
reports. The initial decision was to cover all 6 of
these contracts. However, the Service providers
for one had no staff member in the areas
following the end of its iTC contract. That
contract was excluded and replaced with
another contract managed by the same service
providers that was near completion and for
which a final report was provided to the ET by
the end of fieldwork.

Zambézia contracts were generally for large
areas under the overall authority of a regulo 1
(regulos) or local leader or chief and members of
that area all recognized his overall authority.
Under these areas, communities or povoacdes
were identified individually and were assisted by
service providers either individually or in some
cases in groups of 2 or more communities
(facilitating service provider work and reducing

costs). Delimitations, however, were done at the
community level so that lower level regulos had
the boundaries of their communities delimited.
Within each of the six contracts, the team
contacted 22 communities. It met with as many
of the CGRNs and associations (pre-existing
and those formed by iTC) as possible whether or
not they had land demarcated to them or not.
Community meetings were often arranged by
regulos and the ET’s contact in the general was
often with the multiple povoactes within the
regulos overall jurisdiction. Outcomes from such
areas are therefore associated with the larger
administrative area under the regulo. Separate
meetings were held with CGRNs and
associations. Outcomes for CGRNs and
associations refer to the specific association or
CGRN and because of service providers
grouping of povoacBes for carrying out their
work, might cover more than one povoacéo.

As for selection of specific communities
(povoacdes or larger localidades), associations
and CGRNs, it is important to note that
Zambeézia iTC only identifies the associations
that it legalized or assisted with demarcating
land. Older existing associations legalized in the
past, which already have their land demarcated
or that do not intend to demarcate land are not
identified.

3.1.3 Cabo Delgado (iTC/G6)

In Cabo Delgado 6 projects were selected.
However most of these projects were
clusters created during the contract process to
expedite, facilitate and reduce costs. As such,
various communities (often non-contiguous) with
diverse land-related issues were included in the
same contract. One community was selected in
each of the clusters.

iTC listed 23 contracts that iTC provided. Three
did not have approved final reports. Thus
selection of the 6 was from the universe of 20
contracts for which final reports were available.

3.2 Derivation of Outcome Harvesting
Work on selected sites and communities normal-
ly started with a review of the service providers’
final reports and other reports that were made
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available by iTC or the service providers. The
team would meet with service providers to re-
view their interactions with selected communities
and to obtain their views of the major accom-
plishments and the problems that they had en-
countered. The team would then normally set
out with an ex ante list of probable outcome har-
vesting to be verified in the field in discussions
with communities, CGRNSs, associations. In se-
lected sites in each province (2 communities and
2 associations in Manica; 2 communities in
Zambézia; and 2 communities in Cabo Delga-
do), the household interview teams interviewed
samples of households about participation of
members in community organisations and about
family investments in the education of their chil-
dren, land use and house and farm assets.
Meetings were also held with local, district and
provincial authorities to validate outcomes har-
vested and to obtain their views on their interac-
tion as boundary actors with service providers
and iTC in general.

In some cases, unexpected outcomes would
emerge and two new categories of outcome
challenges—outcome challenges 9*° and 10*"—
were derived from field observation. Other out-
comes not clearly evident from service provider
reports also emerged in the field and were har-
vested and verified from multiple sources. Out-
comes harvested were normally checked with
the team’s outcome harvesting expert for accu-
racy and then recorded in final form.

Harvested outcomes were then coded by the
four professionals involved in fieldwork in
Mozambique. Corrections made in the coding
process improved data quality. Data were then
analysed using SPSS; tables in this report and
its annexes were produced.

For further discussion of the evaluation method-
ology, please refer to Annex 9.

*® Outcome Challenge 9: Women and men (including those of lower
social standing) will participate more equally in the governance of the
CGRNSs and Associations and other local institutions.

* Outcome Challenge 10: People in communities and associations
become more empowered through coordinated action including form-
ing alliances and partnerships with outside institutions to achieve
collective goals.
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Table 1. Evaluation Sample of Communities and Associations for Harvesting Outcomes

Provinces

Manica Cabo Delgado Zambézia* Total
iTC SERVICE PROVIDERS Contracts Sampled 7 6 6 18
Total Service Provider Contracts in Province 13 18 13 79
Percent coverage of Contracts 54% 33% 46% 23%
Communities Visited for OH 6 6 22 34
Associations Visited for OH 6 9 11 26
Subtotal Communities and Associations Harvested 12 15 25 52
Communities Assisted by iTC 32 0] 79 161
Associations Assisted by iTC 68 107 52 227
Subtotal iTC Assisted Organisations 100 157 133 390
% sampled 12.0% 9.6% 18.8% 13.3%
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4. EVALUATION APPROACH

4.1 Retrospective Evaluation Using
Outcome Harvesting

The methods used in this evaluation were identi-
fied to deal with the following conditions. First,
was the absence of an articulated Theory of
Change (ToC) underlying iTC, although there
was a significant and complex history of the dis-
cussions about the Land Law of 1997 and sub-
sequent modifications. These discussions doc-
ument what the legislators and many CSOs ex-
pected to achieve with the new legislation, which
the iTC programme in large measure incorpo-
rated into its programme. The first task of the
Evaluation Team was to try and tentatively artic-
ulate this implicit Theory of Change underlying
the iTC programme. In addition to the absence
of an articulated ToC at the time of the design of
iTC, there was no baseline study. Moreover, the
iTC activities evolved during the first two years,
so that while the general goals remained more
or less constant, the activities evolved during the
final three years of the programme.

Under these conditions, a retrospective evalua-
tion was most appropriate, beginning with an
articulation of a ToC as it had evolved in practice
(see Figure 2), and then examining the changes
that the theory posits, but looking backward in
time.*® Therefore, this evaluation does not follow
a conventional assessment of what was
achieved against what was planned since out-
comes unforeseen at the beginning of the iTC
programme to which its diverse actors contribut-
ed could easily have been overlooked.

In light of the evaluation’s purposes, the evalua-
tion team agreed to an evaluation design to
generate findings that would increase the RG’s
understanding of the merit and worth of the out-
comes actually achieved by iTC in 2006-2012. In
essence, the evaluation was about the accom-
plishments of iTC, intended and unintended,
rather than just its performance in terms of pro-
gress on pre-defined activities and outputs and
objectives.

8 A full explanation of how the evaluation team derived the ToC is
provided in Annex 2

Nonetheless, the objectives in the iTC logical
framework (logframe) has guided the iTC man-
agement to produce important data on outputs
of the project, such as the number of communi-
ties with delimitated land and the number of as-
sociations with demarcated land. But what do
such outputs mean in terms of the development
objectives of iTC, which involve changes in be-
haviours, relationships, policies and practices of
key social actors? The evaluation team attempt-
ed to answer that question through the use of
the Outcome Harvest tool.

4.2 Outcomes not Impact

The goal of the iTC programme is to increase
rights of rural people over land and other natural
resources in selected provinces, thereby en-
couraging more sustainable and equitable use of
these resources for poverty reduction and eco-
nomic growth™®. The Evaluation Team did not set
out to determine iTC’s impact® in poverty re-
duction and economic growth. The reason is
simply that what iTC does will only contribute to
these types of changes indirectly, which from the
perspective of the International Development
Research (IDRC’s) “via long, busy, discontinu-
ous pathways...[in which] tracing the connec-
tions is at best unreliable and at worst impossi-
ble.”%*

Rather, the evaluation began by generating evi-
dence and assessing the merit and worth of
iTC’s outcomes: results within iTC’s service pro-
viders’ sphere of influence but downstream from
the activities and outputs that iTC controls while
upstream from impact. Adapted from the out-
come mapping methodology developed by the
Canadian International Development Research
Centre (IDRC), outcomes are observable
changes in the behaviour, relationships, activi-
ties and actions of individuals, groups, organisa-

*® Project Memorandum—Final, June, 2005

Definitions for “impact” in international development do not vary
significantly. They range from the World Bank’s “long-term, wide-
spread improvement in society” and the OECD’s “longer term or
ultimate result attributable to a development intervention” to the
UNDP’s “long-term and national-level development change” and the
Gates Foundation’s “ultimate sustainable changes, sometimes at-
tributable to action”
2 sarah Earl, Fred Carden, and Terry Smutylo. 2001. Outcome map-
ping: building learning and reflection into development programs,
IDRC 2001, pagel7. See http://www.idrc.ca/en/ev-26586-201-1-
DO_TOPIC.html
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tions or institutions that verify progress towards
specific objectives.22 To qualify as an outcome
for the iTC programme, the change had to have
been influenced in a small or large way, directly
or indirectly, intentionally or not by iTC.*

While one core decision for the evaluation was
to focus on outcomes and not impacts, another
was to shift the focus of the evaluation away
from attribution. Attribution is understood as “iso-
lating the key factors that caused the desired
results and attributing them to a particular agen-
cy or set of activities,” **in this case to iTC.
Why? As IDRC explained over ten years ago in
its rationale for its Outcome Mapping methodol-

ogy:

...experience tells us that development is a complex
process that takes place in circumstances where a
programme cannot be isolated from the various actors
with which it will interact (for example, other donors,
partner organisations, government departments,
communities, organisations, and groups within the
community). Nor can it be insulated from the factors
by which it will be influenced (these include social,
political, cultural, economic, historical, and environ-
mental factors).?

Therefore, we agreed to identify causality in
iTC’s activities or outputs as contributing directly
or indirectly, and intentionally or not to the out-
comes.

To focus the evaluation, we used the articulated
ToC to initially identify eight “Outcome Challeng-
es”, that is, the key future desired achievements
of iTC. We then used these eight outcome chal-
lenges to define the evaluation questions neces-
sary to generate evidence that iTC contributed
to the achievement of the eight outcome chal-
lenges.

# The Canadian International Development Research Centre (IDRC)
developed this definition of outcomes about ten years ago. Subse-
quently it has become widely used by development and social change
programmes. See http://www.idrc.ca/en/ev-26586-201-1-
DO_TOPIC.html and the Outcome Mapping Learning Community
website at www.outcomemapping.ca

# «while, at first glance, this appears to suggest concentrating on
easier, less important, short-term achievements, in fact it does the
opposite. It focuses attention on incremental, often subtle changes,
without which the large-scale, more prominent achievements in hu-
man well-being cannot be attained or sustained.” Sarah Earl, et al,
op. cit., page 21

24 5 Earl, et al, op.cit., page 21

% 5, Earl, et al, op.cit., page 18

The outcomes harvested were generated
through a review of service providers’' project
reports and additional information on file at the
iTC/G6 headquarters in Chimoio, the iTC/MCA
headquarters in Nampula, through interviews
with the iTC staff in these two locations as well
as in iTC field offices in Cabo Delgado and
Zambézia. Each outcome tentatively harvested
from these sources was verified through inter-
views with local government officials (District,
Administrative Post, and Locality), government
agency staff with the Provincial Service of Geog-
raphy and Cadastre (SPGC), a technician from
the District Service for Economic Activities
(SDAE), traditional leaders and local business
people, but principally through focus group dis-
cussions with community and association mem-
bers in sites where the iTC's service providers
carried out their activities as contracted with iTC.

4.3 Outcome Mapping Core Concepts
Outcome Mapping (OM) is a flexible but disci-
plined approach to the development of projects,
programs and organisations, ideally at all stages
of planning, monitoring and evaluation. % Be-
cause the iTC programme did not begin its plan-
ning phase using OM, this evaluation takes
some key concepts and methods from outcome
mapping, but builds a procedure for retrospec-
tive evaluation using the outcome mapping-
inspired outcome harvesting tool (see Annex 3
for a brief note on retrospective evaluation using
outcome harvesting and Annex 4 for more de-
tails on the outcome harvesting approach ap-
plied in this evaluation).

Outcome harvesting begins with a focus on a
change agent whose mandate is to influence
change in the behaviours of other social ac-
tors.?" In this evaluation, the Change Agent is
KPMG in partnership with service providers.
Boundary actors 2 are groups, communities,
organisations or institutions—and the individuals

% gee Earl, S., Carden, F. and T. Smutylo (2001). OM refers to the
planning stage as “Intentional Design”, to monitoring as “Outcome
and Performance Monitoring” and to evaluation as “Evaluation Plan-
ning”

% These are named in our modified outcome mapping as boundary
actors

% At times Boundary Actors share similar goals and interests with
Change Agents, and sometimes they do not share similar goals and
interests
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within them—important to achieving outcome
challenges. In this case KPMG, as the change
agent, may plausibly influence but not control
the outcomes (see Figure 1).

For this evaluation, we are evaluating
KPMG/service providers in the two iTC branches
(iTC/G6 and iTC/MCA) as the Change Agent for
both components contracted by the G6 donor
group in 2006 and by MCC/MCA in 2009 to
achieve common objectives that are supported
in principle under the 1997 Land Law and its
subsequent modifications.

4.3.1 Boundary Actors

Boundary actors are actors which the imple-
menting organisation (KPMG/service providers)
seeks to influence/coordinate. Service providers
are not boundary actors, since they are an inte-
gral part of the change agent.

The key boundary actors that KPMG/iTC set out
to influence or to coordinate with include (see
Figure 1):

* Local communities and their members (as
defined in the 1997 Land Law),

* Producer associations composed mostly of
local land users residing within or neighbour-
ing the target communities.

Other boundary actors with which iTC works in
order to influence positive changes in the key
boundary actors include:

« Traditional leaders (regulos) of communities;

« Units of local government (District, Adminis-
trative Posts, Localities)

+ Governmental agencies, including the
SPGC, SDAE, Provincial and District offices
of the Forestry Department;

+ Members of civil society particularly those
addressing land issues and rural develop-
ment, such as the Rural Association for Mu-
tual Support (ORAM) the national farmers
union UNAC and various other NGOs in-
volved with rural development, and the

Mozambican Business Confederation
(CTA)?; and

« Private sector financial institutions, investors
inside and outside of communities including
large national/international investors in part-
nership with foreign interests, associations
that fulfil many functions and roles as an in-
vestor and wealthy individuals and families
with small investment initiatives in rural are-

as.

% UNAC is the Unido Nacional de Camponeses. CTA is the
Confederagéo das AssociagGes Econoémicas
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Figure 1. Conceptual Diagram of Change Agent and Select Boundary Actors
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4.3.2 Outcomes

Outcomes are Changes in Key Boundary Actors’
Behaviours/Activities and Relationships. Key
boundary actors in this phase of the iTC
programme are communities and associations.
Achieving outcomes is key to accomplishing the
development goals of Change Agent.

Box 1 shows an example of an outcome:
Box 1: Description of an Outcome in Manica

a. Boundary Actor which
Nhamaonha Community

changed?

What was the change in the Boundary Ac-
tor? Decided to form a CGRN.

This action changed the way that decisions are made
about access to and use of the community’s natural
resources, including land use mapping, a zoning
sketch, drafting of a community development agenda,
election and training of CGRN and a Fiscal Commit-

tee. This process strengthens community governance
of natural resources.

c. When did the Boundary Actor make the
change: July, 2010

Where did the change take place:
Nhamaonha community

Significance: Shows iTC progress toward
improving management capacities of CGRN
(Outcome challenge 2—see below).

Who changed? How? When? Where? And what
is the significance of the change?

The evaluation relies on service providers for
information about the boundary actors and their
changes in behaviours and/or relationships.
Service providers are under contract to assist
communities and associations with social prepa-
ration, and with their negotiations with investors
to encourage sustainable and mutually benefi-
cial investments.*

There are also a number of “external” actors and
processes that are beyond direct control or in-
fluence of iITC (see Figure 3), but that may have
significant influence on the ability of iTC to meet
its objectives. For example, these can include
shifts in broader donor priorities and policies
(and the exit or entry of key donor actors),
changes in national policies and the actions of
key political figures and shifts in global political-
economic relations linked to the actions of inter-
national financial institutions and markets or en-
vironmental factors such as floods.

% Except in one very specific way (see Outcome Challenge 7 in
Table 3), we do not consider the service providers to be boundary
actors, since they are formally contracted by KPMG or MCA and are
under the direct control of KPMG or MCA, at least in regard to their
contracted activities with KPMG

13
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4.4 Overview of ToC
The ToC includes the following core proposi-

tions:

1. At the close of Mozambique's civil war,

three major problems existed:

Low investment in the productivity of
agriculture

Extensive poverty expressed in the
low living standards of the rural
population

Tensions were re-surfacing due to
competing land tenure reform theo-
ries and rising demand for land lo-
cally, nationally and internationally

The Land Law of 1997 and subsequent
regulations and modifications estab-
lished a methodology for improving the
security of community customary rights
to land and improving community gov-
ernance of community land in order to
encourage mutually beneficial invest-
ments from the holders of capital and
technology.

iTC programme expanded in 2009 into
other provinces with funding from the
MCC/MCA, also administered by KPMG
but with substantially greater involve-
ment of Government agencies and with
a heavier focus on the preparation of
communities to play a larger role in the
management of their natural resources.

4.

The two iTC initiatives (iTC/G6 and
iTC/MCA) derive from three interrelated
cause-effect relationships:

Improved community security of
tenure of customary land and en-
hanced community capacity to ad-
minister community lands contrib-
utes to more instances of invest-
ment in community land boundary
activities, which ideally benefits in-
vestors and communities.

Changes in the behaviour and rela-
tionships of boundary actors, gov-
ernmental and non-governmental,
as well as the private sector toward
being more supportive of community
social preparation and equitable
community-investor agreements al-
so should contribute to increasing
investments in the rural sector.

Socially prepared communities with
successful investment histories and
with stronger supportive organisa-
tions can become change agents
themselves, and become empow-
ered to interact more successfully
with boundary actors originally orbit-
ing around the iTC change agent.

14
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Figure 2. One view of iTC’s Underlying Theory of Change
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4.4.1 The Theory of Change and Outcome
Harvesting

We initially defined eight specific iTC outcome

challenges derived from the ToC.

As derived from the ToC, the first set of Out-
come Challenges addresses the preparation of
communities to encourage mutually advanta-
geous negotiations with investors. There are
three Outcome Challenges, which we grouped
into the first iTC theme: Preparation of Commu-
nities for Investment.®* We explore the achieve-
ments of iTC related to preparing communities
for investment by analysing specific outcomes of
the iTC programme’s two components—iTC/G6
and iTC/MCA concerning improvement in com-

% We use the term “preparation of communities” to include the “social
preparation” activities introduced formally into iTC procedures after
2009 as well as the delimitation of community boundaries, the for-
mation and strengthening of the community Council for the Manage-
ment of Natural Resources (CGRN), and the resolution of land relat-
ed conflicts

t Land Law

Minimize Land Conflicts and
Encourage Investment Agreements

Limited
Implementation
of Land Law

munity security of tenure, increasing the organi-
sational capacities to manage natural resources,
and reduce insecurities produced by conflicts
over land.

15
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Table 2. Outcome Challenges Concerning Community Preparation

Sources of evidence from both iTC/G6 & iTC/MCA
programmes

# Outcome Challenges identified from the ToC

KPMG, service providers, SPGC and other archives
1 |Communities will improve their security of tenure®
Community assessments (iTC/G6 & iTC/MCA compared)

Community Councils for the Management of Natural
Resources—CGRNSs (or in some communities the “Group of
Nine”) —will demonstrate improved natural resource
management capacities, such as by doing more adequate
land use planning, by showing more adept financial and
natural resource management (such as use of “fiscais” for
forest monitoring), by incorporating both genders and
various social groupings in the CGRNs, and by demonstrating
in other ways improved community natural resource
management behaviours

Project reports, oral histories and reconstructed timelines
focusing on major events and issues requiring such capacities
(both internal to the community and in the case of
engagement with outside entities), archival evidence
espesecially from KPMG, SPGC and service providers, data
collection guide responses reflecting bacsic knowledge and
evidence of application of laws and relevant capacities

Interviews and focus groups; KPMG, service providers, and
SPGC archives regarding prior conflicts, their histories of
development and resolution and an awareness of strategies
for managing specific categories of future conflicts

Communities will demonstrate that conflicts can be managed
3 successfully, including within communities, between
communities and with investors

The second main theme of iTC has been the preparation of associations of agricultural producers (and
associations of other types, e.g. tourism) for encouraging direct investments through these associations,
as captured in outcome challenges 4 and 5 (see Table 2):33

%2 Factors involved with improved community security of tenure include the community decision to request assistance for carrying out delimitations of
community boundaries, actual delimitations and the issuance of community delimitation certificates (certiddes)

% The preparation of Associations is usually for encouraging investment through the associations directly, while the preparation of Communities for
investments is more indirect in that the idea is to encourage community agreements with investors
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Table 3. Outcome Challenges which Preparing Associations for Investments

Sources of evidence from both iTC/G6 & iTC/MCA
programmes

Outcome Challenges identified from the ToC

Project reports, oral histories and focus groups with
relevant communities, interviews with investors where
possible and any relevant documentation of meeting
minutes

Community (and occasionally outside) investors will be
4 |organised into legally constituted associations, which reach
agreements with communities about access to land

Project reports, SPGC archives and service providers
archives (the ET confirms what parties received copies of
the documents for their records)

Associations and other Investors will apply for formal DUATS
for documenting access to specific pieces of land

The third theme of the evaluation, improving iTC’s own capacities, explores how successfully the iTC
team has built on the capacities of service providers, added to those capacities, while adapting manage-
ment techniques to the complex situations encountered in the field. A second aspect of this theme has to
do with building stronger linkages with boundary actors so that the objectives of iTC and the objectives of
the boundary actors become more aligned producing cumulative achievements (see Table 4).

Table 4. Outcome Challenges Concerning Effective Relationships among KPMG/iTC, Service providers and Boundary Actors

Outcome Challenges identified from the ToC

Sources of evidence: G6 & iTC/MCA programmes

Sources of information: Interviews with investors where
possible, documentation of taxes paid and other
improvements, validation with relevant district and
provincial offices regulating such activities, qualitative
accounts from local communities, photographic evidence
and in select cases where possible, visual observation of
key activity sites

6 Investment plans will be implemented

The objectives and interests of governmental agencies,
NGOs, traditional leaders and other boundary actors as well
as the iTC team (KPMG and service providers) will become
more aligned

Interviews regarding perceived goals and expectations and
reflections on collaboration with iTC management and
select service providers

Focus groups with individuals and communities impacted by
service providers activities, archival documentation from
service providers, KPMG, qualitative interviews with service
providers and KPMG regarding their achievements and
concerns/challenges

Service providers contracted by KPMG/iTC will improve
8 their capacities for supporting community and association
preparation and investments

While the main investment-related activities of
iTC aim to prepare communities and associa-
tions for bringing capital, technology and specific
forms of organisation into rural economies, iTC
is certainly also interested in encouraging in-
vestments. The expectation is that since com-
munities are more secure in their land tenure
and more capable, and since associations are
stronger and have land resources, investments
will emerge. The evaluation explored to what
extent iTC had been involved directly in encour-

aging investments as well as indirectly through
preparing communities and associations for in-
vestments which may occur after the completion
of iTC activities with communities and associa-
tions.

4.4.2 Limitations to the ToC, and the
Addition of Two Outcome Challenges
Changes on the ground in Mozambique are af-
fected by much more than a single iTC pro-
gramme or law. Global political-economic trends
in large-scale land acquisitions, for example,
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have a major impact in Mozambique. We pro-
vide an extended discussion of the role of large-
scale land acquisitions in Annex 5.

One of the assumptions driving the historically
situated ToC for iTC has been that the core polit-
ical-economic structures and relations operating
in the 1990s were more or less documented.
However, there has been a substantial shift in
the global financial landscape and the prolifera-
tion of strategies and demand for acquiring land.

Our first attempt at articulating a ToC seemed
adequate at the time of its initial formulation.
However, as we went into the field and talked
with iTC staff, service providers and various key
boundary actors about the outcomes they con-
sidered important, it became clear that we had
missed two Outcome Challenges, which were
also guiding the practical iTC work in the field.
We noticed that in most communities and asso-
ciations, a major change in the involvement of
men and women who typically had not been in-
volved in local management of natural resources
and land in particular, had been participating
actively in the formation and operations of the
CGRNs and Association. Gender traditions of
separating men and women with the men taking
more of the talking time still operate, but the two
groups at least meet in the same places and
listen to each other. In many groups, women are
in the leadership and are not shy about express-
ing their views and actually contributing actively
to their operations. We also noticed the tradi-
tional leaders appeared to consider CGRNs and
associations as partners in local resource man-
agement, although this sharing of local influence
over resource matters is a sensitive topic in
many places.

We decided, therefore, to create Outcome Chal-
lenge 9: the empowerment of local women and
men** from various social strata will be achieved
in the governance of the CGRN/association and
other local institutions.** We also noted in con-

*Encouraging both genders to participate in the iTC interventions
was central to the Community Land Initiative (iTC), “Gender and
Diversity Strategy”, of August, 2010

% Another formulation could be the increasing democratization of
local governance of natural resources

versations with community and association
leaders, that there is a growing sense of local
people having a voice socially, economically and
politically in their localities, Administrative Posts
and Districts. They sense this growing influence
as deriving from their community organisations
and their linkages with other communities and
associations to address their common concerns.
This phenomenon is not widespread, but it was-
clearly expressed in local discourse, and it re-
appeared in several sites, as our fieldwork pro-
gressed.

The evaluation team also recognized Outcome
Challenge 10. This relates to citizens in commu-
nities/associations who will become more em-
powered through coordinated action.

We group these additional outcome challenges
under a 4" general focus area of implementation
that we shall refer to as “Empowerment”.

With this basic outcome harvest structure linked
to the derived ToC, 5 Focus Areas and 10 out-
come challenges serving as the basis for the
evaluation questions, our team produced diverse
findings with significant implications for the fu-
ture iTC foundation.

In addition to our primary methodology of out-
come harvesting, we employed several second-
ary methods for triangulation of data and locat-
ing differences of opinion. For a more detailed
description of our site selection process within
our study sites of Manica, Zambézia and Cabo
Delgado please refer to Annex 6. For a descrip-
tion of our triangulation techniques and addition-
al methods (including limited household inter-
views), please refer to Annex 7. For copies of
the various interview guides and forms, please
refer to Annex 8. Other methodological reflec-
tions are available in Annex 9.
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5. FINDINGS

5.1 Outputs of the iTC Programme 2006-2012

The iTC’s Situation Report to the National Advisory Council (NAC) in May, 2013 highlights the number of
communities and associations and the hectares delimited and demarcated respectively. These indicators
are specified in iTC’s Iogframese, and are important for at least partially showing the impacts of iTC on
rural communities.

The G6 component of iTC, which began in 2006 and joined by the MCA funding in 2009, use the same
delimitation and demarcation procedures. Their combined efforts have produced the following results as
of November, 2012, with approximately 16 months left in the programme:

Table 5. Establishment of Boundaries for Community Lands and Producer Association Lands: Combined G6 and MCA,
8 Provinces 2012

Submitted to the SPGCs

Being worked on in the

Activities Targets |Completed |In Process in the SPGCs |In Process in Districts field. end of 2012
Total Delimitations 217 65 8 82

454
Total Demarcations 173 125 4 214

Total Area Delimitated

(Ha) 1,895,430 NA NA NA

3,874,000

Total Area Demarcated

(Ha) NA 17,560 NA NA NA

Source: KPMGI/ITC, “Relatério de Actividades da Iniciativa de Terras Comunitarias (iTC)”, Reunido do CNA, Chimoio, 14 de Maio
de 2013

% Also specified in the logframe are two other indicators—1) the number of communities assisted in negotiations with investors or other economic
partnerships up from baseline of 30 in 2011 and 2) the number of service providers in each province for land rights training, survey, legal and paralegal
services greater than the 844 people trained as of 2011
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During the period 2006-2012, the progress in
delimiting community lands and demarcating37
producer associations’ lands has the clear po-
tential of meeting the determined targets. The
original combined target for delimita-
tions/demarcations was 454 by the end of 2013.
As of the end of 2012, a total of 390 such meas-
urements had been completed and recorded in
the SPGCs of the eight provinces, with another
202 being processed. Even assuming the rate of
work of the SPGCs to be only 104 delimita-
tions/demarcations per year, the target should
easily be reached—a positive result for the Pro-
ject.

Figure 3 below shows that numbers of commu-
nity delimitations and association demarcations
by year since 2008.

Since 2008 iTC has produced 404 delimitations
and demarcations (and associated institutional
development of community CGRNs and asso-
ciations). The addition of the MCA funding and
activities and the geographic clustering of inter-
vention sites for both branches of iTC in 2010
produced significant increases in delimitations
until this year, when the MCA component of the
iTC programme started to close out procedures.

Community delimitations are typically much
more difficult and time consuming than associa-
tion demarcations because of the large commu-
nity areas and large populations. The iTC and its
service providers since 2008 have produced 246
delimitations. There are still significant backlogs
in some provincial SPGCs in processing those
delimitations through the emission of a Certidao
Oficiosa and the legal constitution of the CGRN.

As an approximate point of comparison, in 2009
a single NGO, ORAM, reported that it had com-
pleted over 262 community delimitations in
Nampula, Niassa and Zambézia Provinces. *
ORAM's case also reported that completing the

%" The delimitation process involves geo-referencing boundaries but
does not involve the placing of boundary monuments, while the de-
marcation does require monuments and more closely spaced geo-
reference boundary measurements

% ORAM's OVERVIEW — Paper for the ILC/GLTN Workshop and
partner meeting, in Nairobi, Kenya, Prepared by: Calisto Ribeiro —
Delegate of ORAM Nampula and Lourengo Duvane — Delegate of
ORAM Zambézia, Nov., 2009

process through the issuance of certificates has
been problematic in some cases.

The study identified similarities between the
MCA and G6 components of iTC in that both
have been careful to use largely the same field
procedures to prepare communities and associ-
ations for future investments.

5.2 MCA/G6 comparisons

Both the G6 and MCA components of the iTC
programme are managed by KPMG. However,
the MCA component has had the advantage of
building on G6 component experiences which
had already been operating for 3 years before
MCA started its work in three additional
provinces. iTC/MCA operates under MCC/MCA
rules and procedures resulting in more
centralised management and funds control than
is the case in G6 provinces. KPMG has
harmonised the two programmes but financial
matters are still attended to in Maputo for MCA
provinces with greater discretionary authority at
provincial level in the case of G6 provinces. A
future iTC will therefore be composed of some
provinces without prior experience in managing
major financial aspects related to the
programme and others with more experience in
this area.

G6 began operating on a demand-driven model
where projects were generated largely by
requests from local communities and NGOs with
support from local, district and provincial
Governments channeled through potential
service providers. MCA, on the other hand, has
been under heavy pressure from the beginning
to achieve very ambitious targets, particularly a
3.03 million hectare target for tenure
formalisations, in order to achieve a high
economic rate of return established during
project appraisal.
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Figure 3. Community Land Delimitations and Association Land Demarcations
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Source: May, 2013 iTC presentation to the NAC in Chimoio

The G6 provincial managers continued to be
somewhat more demand driven, but also
adopted the cluster approach for contracting
service providers. Reporting quantitative results
for clusters of communities and associations in
aggregate fashion makes assessment of
outcomes within individual communities or
associations difficult to assess based on service
providers’ reports alone.

In both components, consultations with NGOs
and government agencies often resulted in
“Concept Notes” identifying priority clusters of
communities and associations and the activities
which were to be undertaken by iTC within those
clusters. Both components operated through
contracts with service providers with tight
budgets (generally with detailed authorizations
for specified activities) and with short timeframes
for their completion (usually 9-12 months).

In the MCA provinces, tenders resulted in
contracts being written for larger areas of often
contiguous communities in order to speed

initiation and then completion of agreed
activities.  Perhaps this  prioritization  of
community land by the MCA component
accounts for the greater number of community
land delimitations as compared to the
community work done in the G6 component
(See Annex 10 for the comparisons of results of
the two iTC components). Thus, there has been
a substantially larger effort to demarcate
association lands in the G6 Provinces than in
the MCA Provinces, with 378 and 138
association sites started, respectively.

Delimiting the boundaries of several, mostly
contiguous communities in a single cluster
contract has had the positive effect in the MCA
component of bringing all parties to the field at
the same time and resolving long-standing
conflicts between communities; in some
communities issues with delimitations which
were apparently done imperfectly in previous
years were resolved by iTC. Thus, the cluster
approach directed by the MCA component
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toward delimiting community land boundaries
was cost-effective had the salutary effect in
some cases of resolving conflicts which had
been afflicting a large area.The delimitation of
large amounts of land for communities provides
communities with some protection against
predatory “investors” and facilitates the
resolution of conflicts between neighboring
communities. One service provider, Kulima,
claims that communities in Nampula have said
they are willingn simply to have their land
delimited and thus afforded some protection.*

Demarcations of association land claims have
been greater in number in the G6 component
than in the MCA provinces. This finding is
perhaps due to greater local interest being more
influential in setting G6 component priorities,
while MCA priority of community delimitations
has come more from the ambitious area targets
set for tenure formalisation from the beginning of
MCA's involvement in iTC. Preparing
communities for dealing with investors before
carving out land for association or other investor
DUATs can help avoid later disputes. The cost of
such preparation, including MCA and iTC
management overhead, needs serious study.

Some associations, however, have been hastily
created within the short time span of contracts,
trained rapidly and provided with demarcated
land for agricultural purposes and encouraged to
grow crops collectively, an experiment which in
many cases has not produced the financial
results hoped for. Lack of benefits imperil the
long-term  viability and survival of the
associations and call into question what will
happen to the DUAT land if they fail. Since the
cost to an association for having land
demarcated is zero, even the newest
association has an incentive to request
demarcation even if a good purpose for doing it
does not exist; some cost sharing formula
requiring associations to make partial payment
of costs of demarcation might make

% Interview with Domenico Luizzi, Director, Kulima on 25 July 2013.
The $4000 covers direct costs of delimitation. Social preparation of
communities, the formation and legalization of CGRNs, and training
add another $2000, for which outside sources of funding would be
required

economically unjustified demarcations less
attractive and avoid future conflicts if DUATs
remain in force for land pertaining to now
defunct associations.

The larger backlog in SPGC processing
association demarcations in comparison with
processing of community applications appears
to be more related to the host government policy
process than to technical issues. Delimitation
processes seem to proceed faster than do
demarcation processes. However, inadequate
resources of SPGC may also have some part in
these delays. Where community consultations
have been properly carried out and adequate,
SPGC heads should be given a discretionary
limit (perhaps 50 hectares) below which they
can issue DUATs to community members
without referring each case to the Provincial
Agriculture Department (DPA) council meeting.
Greater support provided by MCA to SPGC
(compared to iTC/G6) has resulted in better
service in processing delimitations. The volume
of applications processed by the SPGCs
dramatically increased after 2010.

The iTC managers have noted that many
service providers had a low initial level of skills
related to land issues. Given the intensive efforts
required, the short-term and relatively small
number of contracts do not allow for major
investments in the institutional development
service providers. However, it is clear that with
iTC support, service providers have made
considerable progress in developing capacity to
deal with land issues; the collaboration of SDAE,
SPFFB and SPGC has been a key factor in this
improvement. Future work by iTC could include
framework contracts with components for
organisational development of service providers
selected for long-term participation in land
issues and other support to development of
assisted communities and their organisations.

It seems likely that future iTC work will find it
advisable to incorporate aspects of both MCA
and G6 components in order to meet the
demands of communities and associations for
improving their tenure security. The G6
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monitored decentralization of management to
the Provincial level and the MCA priority for
clustering of delimitation of communities on both
sides of contiguous boundaries seem to have
worked well. Incentives (including cost-sharing)
need to be put in place so that land is
demarcated to associations only if there is good
justification for doing so.

Tenure formalization in the G6 provinces has
tended to concentrate first on high-value land
such as that emerging in the Beira Agricultural
Growth Corridor, irrigated land (in collaboration
with PROIRRI and others), tree plantations and
other  high-value permanent crops or
installations. Community “willingness-to-pay”
which Kulima has noted in MCA provinces is an
option to be tested more widely, asking some
contribution, perhaps even for delimitation.

Management by results does yield high volumes
of tenure formalization; however, the large areas
formalised may mask communities and
community organisations whose demands for
formalization went unmet because they did not
meet criteria focused on achieving numerical
targets rather than in prioritising communities
which could benefit most from iTC interventions.
Should the future iTC follow MCA's target-driven
approach, they might benefit from an overall
management system incorporating feedback
loops through the use of Outcome Mapping in
programme design and Outcome Harvesting as
part of the monitoring and evaluation system.

Communities with whom the evaluation team
interacted have been affected in positive ways
attested to by the harvested and verified
outcomes. But iTC work is only one stage in a
longer process of community development.
Wider reaching interventions which go beyond
simple tenure formalisation and organisation
registration are needed and should accompany
the process forward toward internally or
externally based investment leading to future
economic development.

5.3 Generalisations for the future iTC
The iTC presently operates in eight provinces,
with eight different cultures, demographic

patterns and each differentially influenced by
government programs. There are statistical
differences in the results of the two components
of iTC, but it is difficult even for the iTC
managers to agree with certainty as to the
causes of these differences. If the service
providers and chiefs of SPGCs and SDEAs had
been asked for their analyses, even more
variability would probably have emerged as to
the reasons for these differences. Since
generalizing is difficult across provinces, the
future iITC must find ways to encourage periodic
consultations and management flexibility to
adapt iTC programme activities to these
complex and varying conditions in each
province.

At the same time the future iTC can learn from
past experiences. One obvious need is for the
iTC “change agent” to use reporting procedures
to make assessment of unsatisfactory outcomes
easier to relate to the inadequacies most likely
to be responsible for them and also to make it
easier to identify bottlenecks in processes and to
correct them quickly. For example, iTC could
clearly distinguish between developing the
organisational capabilities of community CGRNs
and associations and identifying rights to land.
Reporting has focused in the past on land rights,
but much work has been done and much more
is needed to strengthen CGRNs and
associations as organisations capable of dealing
with investors, markets, finance, and land
conflicts. The organisational development efforts
could be better tracked and credited to the
influence of ITC as separate from the
formalization of land rights.

The iTC has offered to cover the entire cost of
land delimitations and demarcations. While there
may be a social benefit to such subsidization of
community land delimitations (encouraging more
beneficial and sustainable investments in the
land), the subsidization of association land
claims has at times resulted in artificial titles.
The traditional association has offered to its
members economies of scale (marketing,
finance, information) while the actual use of the
land has been by individual families-. The
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collective exploitation of the land by many often
only distantly related families has not been the

norm in most provinces. However, when
individual users of land are offered an
association title which incorporates their
individual lands at no cost to them, the

association title does offer greater individual
security. However, such collective titles covering
individual holdings also complicate the legal
protection afforded the de facto individual
holdings and implies some costs in the future.
The future iTC should cover less than 100% of
the costs of tenure formalisation, particularly as
refers to demarcation of land for associations to
encourage more careful local consideration of
the value of iTC work. The implications of
association titles for the community as well as
for members of the associations need to be
considered.

Table 6. Outcomes Harvested from iTC Projects in Mani-
ca, Zambézia and Cabo Delgado (2013)
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Associations 5 33 59 26.8%
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directly influenced 6 19 19 8.6%
by iTC
4.iTC Capacities ! 9 21 9.5%
. p 8 12 .5%
5. Empowerment 2 ! 34 15.5%
S 10 27 70
TOTAL 220* 220 100%

*Some outcomes pertained to two OCs, thus
there are 220 OCs cited in the 156 total valid
outcomes harvested.

5.4 Findings Elaborated According to
Outcome Challenge Focus Areas

Of the valid outcomes harvested, nearly 40%
attested to changes in the behaviour and/or rela-
tionships of key boundary actors contributing to
the preparation of communities for investments.
Another 27% of the valid citations provided evi-
dence of progress toward the preparation of as-
sociations for investments. Valid outcomes are
those, which the field research determined that
there was clear evidence for the outcome being
accurate.

The third largest number of outcome challenges
cited (almost 16%) had to do with the empow-
erment of men and women in the management
of CGRNs and associations as well as empow-
erment of the communities and associations for
increasing their influence in local markets and in
regional policy discussions. Efforts by iTC to
improve its effectiveness through upgrading the
capacities of its service providers and through
building stronger alliances with boundary actors
yielded fewer examples of progress toward OCs
7 and 8 — just about 10% of the cited OCs re-
ferred to these OCs.

The outcome challenges with the fewest cita-
tions has to do with direct iTC influence on in-
vestments. This result is to be expected at this
point in the evolution of the iTC programme,
since the main focus has been on preparing
communities and associations for creating the
conditions for stimulating investments, and not
on encouraging specific investments.

Preparation of Communities
(Outcome Challenges 1, 2 and 3)

Outcomes 1, 2 and 3 prepare the community for
greater land security and reducing conflicts in
order to make it possible achieve investments in
the future, constitute the highest percentage of
outcomes harvested, nearly 40% for the study
as a whole and 45% in Zambézia where the iTC
programme only started in 2010. These
harvested outcomes, verified through field visits
provide evidence that community initial
preparation has been significantly influenced by
iTC.
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5.4.1 Outcome Challenge 1
Outcome challenge 1 expects communities will
improve their security of tenure.

One of the major accomplishments of iTC from
the point of view of assisted communities is re-
lated to improving people’s awareness of their
rights and delimiting their boundaries to allow
them to start claiming these rights—part of what
iTC calls “social preparation”. In some areas,
community members already knew they had
some traditional rights to their land, which were
reaffrmed and strengthened by the land law.
However, in other areas community members
had little or no idea that they had any rights.
People with either type of awareness expressed
their gratitude to iTC for making them more
aware of their land rights and for making it pos-
sible for them to assert these rights and to mini-
mize conflicts.*® The iTC packet of what we are
calling community preparation—Delimitation—
CGRN Formation—Conflict Resolution has then
been the vehicle putting these improvements in
communities’ knowledge base into practice. One
key outcome in those iTC interventions aimed at
communities has been community decisions to
undertake a delimitation of community land, in-
cluding the commitment of time and knowledge
to the definition of community boundaries by
community members and by members and
leaders of neighbouring communities. The be-
haviours of community members/leaders change
from zero monitoring of community boundaries
to their documentation to their documentation
and careful monitoring. The relations between
one community and its neighbouring communi-
ties also change from latent and often open con-
flict over undefined boundaries to better admin-
istered adjudications of tensions before they
evolve into conflicts (this is also pertinent to
Outcome Challenge 3). In some large communi-
ties with a single regulo but with several sub-
regulos responsible for areas within the large
community, there are tensions over internal
community boundaries.

“* They also expressed surprise and thankfulness to iTC for continu-
ing to think of them after the activities had ended. They were gratified
to learn that their opinions were respected and that their insights
might help guide new activities to provide them with additional assis-
tance and to provide similar assistance to other communities

There are also issues with forestry and mining
concessions given in the past without regard for
community rights to these lands but that require
further clarification following and even during
delimitation. There are communities in which
there are tensions between communities and
outside investors and other outsiders who do not
belong to the community but who have occupied
community land without community agreement,
often under conditions where the community
boundaries are not clear, at least to outsiders.

In summary, one of iTC’s contributions has been
to provide communities with a better under-
standing of their land rights and in helping com-
munities to decide to increase their tenure secu-
rity by delimiting the land under their responsibil-
ity. This finding is supported by the field verified
evidence contained in the 25 harvested out-
comes demonstrating real community change.
Delimitation makes it possible for communities
to have a better chance of enforcing their rights
against those who would infringe on them. It al-
so sets the stage for a more level playing field
which may allow communities to attain more
equitable results when negotiating with investors
and to obtain more equitable partnerships than
they would have otherwise. Delimitation also
gives communities a greater standing when de-
fending themselves against predatory “investors”
who often have powerful backers and who would
otherwise ignore community rights and interests
after cursory consultation processes.

5.4.2 Outcome Challenge 2

Outcome challenge 2 expects Community
Committees for the Management of Natural
Resources (CGRNSs) will demonstrate improved
natural resource management capacities.

Mostly resulting from the social preparation of
communities in the first stage of service provid-
ers work, CGRNs are formed in communities not
already having them at an early stage of iTC
work after the community has received some
training in land and forestry rights. The creation
of these new local committees and their training
in land use mapping, resource inventorying,
preparation of community “agenda for develop-
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ment” and collective decision making offers the
potential for fair and sustainable negotiations
with potential investors, and the potential of
greater democratization of decision making
about natural resources.

This role of the CGRNs in democratizing deci-
sion-making is in comparison with the traditional
leaders who have played a major role in the au-
thorizing of resource use in the past. Most expe-
rienced service providers are aware of the sensi-
tivity of CGRN formation, and work with tradi-
tional leaders to define the new roles of both the
CGRNs and the traditional leaders™.

Out of the 171 total harvested outcomes, 84 in-
volved changes in community behaviours or re-
lationships; and of these outcomes over 63%
involved the regulos as influencing the changes
in community members’ behaviours and rela-
tions, in coordination with the efforts of iTC. This
collaboration with traditional leaders in the build-
ing of the CGRNs probably bodes well for the
continuing consolidation of the CGRNs.

In practice progress on natural resource man-
agement is not without problems. When faced
with potential users of community resources,
CGRNSs are often faced with demands from unli-
censed potential users which require extended
discussion and often involve powerful local in-
terests. In other instances, the installation of the
CGRNs as influences on the harvesting of tim-
ber has come too late. Deforestation has already
occurred.

See Box 2 for two examples of CGRN function-
ing, one from Zambézia and one from Nampula.

“ Quan et. al., (2013) explore the community concept and the roles
of traditional leaders. Villanueva (2011) also reports on the positive
impacts of community governance strengthening to help correct past
abuses of authority by some traditional leaders. He also reports that
83% of 410 community members he interviewed responded that they
prefer to consult with traditional leaders concerning land conflicts

Box 2: CGRN Functioning
Deforestation in Zambézia

While local people could use resources for their fami-
ly’s use without consulting CGRNs, its members une-
quivocally state that outsiders had to consult the
CGRN and those without proper licenses in Zambézia
were invariably were told to leave and did so. Howev-
er, in Zambézia the resources remaining to be pro-
tected consists mostly of second-growth and small
trees being cut for making charcoal, all that remained
after most communities were logged out prior to iTC
intervention and which logging left no benefit whatso-
ever to the community.

CGRN activities in Nampula

The field test of field guides and other data-gathering
instruments in Mecubure, Nampula allowed the team
to observe a CGRN which had received very substan-
tial support over a year, with training, training certifi-
cates but not IDs, equipment (tape measures & calcu-
lators for estimating wood exiting the community, bicy-
cles, etc), t-shirts but no boots, cell phones nor uni-
forms identifying them as members of the CGRN.
Despite this support, they asked for the items they
identified as lacking plus on-going training. They had
controlled local people producing charcoal and car-
penters cutting wood to make doors but their ability to
make their authority felt had not been tested since all
this occurred before the logging season had started. In
Zambézia, CGRNs received training and legalization
but none of the other support given the Mecuburre
CGRN. Nevertheless, the CGRNs did assert some
control over local forestry activities and did turn away
some low-level outsiders wanting to exploit community
resources without the right to do so.

Most CGRNs though newly formed take their
work seriously but few receive anywhere near
the level of support of the Nampula CGRN de-
scribed above. Many CGRNs managing forest
resources appoint fiscais (enforcers) or consider
all members to be charged with that task. The
better organised CGRNs have a good basic un-
derstanding of the land and forestry laws and of
their community rights under them. They take
steps necessary to enforce these rights, to the
extent of even stopping logging trucks rumbling
through their communities. Many leaders of
CGRNS are elected democratically and women
do patrticipate, often as treasurers and in other
official capacities.
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One of the main benefits that should be derived
from CGRNSs in areas with some remaining for-
est albeit degraded or having land in areas form-
ing part of a logging concession is access to the
20% of forestry licensing fees. While many
CGRNSs in Cabo Delgado had access to these
funds, the evaluation team found few CGRNS in
Zambézia and Manica which had taken all the
steps necessary to obtain their 20%. Only a mi-
nority of CGRNs are actually receiving the 20%
of the fee paid over by the person or entity ex-
ploiting the natural resources (forestry products
and wildlife) in accordance with Decree 12/2002
of 6 June™ (the Regulations to the Forestry and
Wildlife Law). This value should be paid to the
local communities’ resident in the respective
areas of exploration® Where communities are
not receiving the fee, the reasons are:

* The CGRN does not have a bank account

* The licensing entity has not transferred the
money to the account of the CGRN

+ The fee is being paid, but to a different
community or communities, because the
concession holder is only aware of two
communities while there are three communi-
ties within the concession area.

* The natural resources that are being ex-
ploited may not in fact be attracting the fee.

 Those CGRNSs that do receive the money
are aware that the money they receive
should be for the benefit of the whole com-
munity and seem to be generally spend it on
improvements within the community, such
as schools, maintenance of water pumps
etc.

+ Payment of the 20% occurred only in one
community in Zambézia (Vuruka, Namacur-
ra, Zambézia), where the contract of the
service providers specifically required it to
help the CGRN open a bank account. Else-
where in Zambézia, communities have con-
firmed attending many meetings with service
providers on land rights and establishing the
CGRNs and of achieving an understanding
of their land and forestry rights (including
their right to a 20% share of forestry and

“2 Article 102
“3 Article 35(5) of the Forestry and Wildlife Law No10/99 of 7 July

wildlife fees). Communities in Zambézia now
manifest considerable outrage over their
failure have access to these funds. This un-
derstanding may eventually lead to their tak-
ing the required steps to obtain these funds.

+ The legislation that regulates mining (miner-
als and construction material) does not es-
tablish a set percentage for the community
as in the case of the forestry tax. However,
the legislation does clearly state that mining
titte holders are obliged to pay fair compen-
sation for loss of land to holders of land
rights whether by occupation or by applica-
tion (DUAT). The same applies for those
who have drilling rights for gas or petroleum.
The evaluation team found no case when
any compensation whatsoever was being
33paid for mining concessions or opera-
tions, which were established on community
land.

Outcomes harvested relating to outcome chal-
lenge 2 (CGRN formation and the CGRN man-
agement of natural resources) provide good evi-
dence for iTC meeting this challenge through the
creation of the CGRNs, but mixed evidence as
to their effectiveness in managing natural re-
sources. For those CGRNs, which do not have
forest resources remaining, this management
function does not get exercised, often leading to
the loss of interest in the CGRNs as manage-
ment structures. There are a few instances of
CGRNSs getting funding from the District Devel-
opment Fund (FDD), but not many. In some in-
stances service providers have helped commu-
nities find investors, or improve their relations
with investors, but usually without the support of
iTC. iTC has lacked a small grants programme
or other resources for improving the
3management capacities of CGRNs in the inter-
im while developing relations with Investors.

5.4.3 Outcome Challenge 3

Outcome challenge three expects communities
will demonstrate that conflicts over land within
communities, between communities and with
investors can be managed successfully.
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One of the factors influencing iTC's decisions
about where to direct its resources has been the
need to resolve conflicts over land which had
complicated relations among communities for
some time. In many instances communities
themselves had brought conflicts to the attention
of local and district authorities; they in turn pro-
posed that these communities be considered by
iTC as possible candidates for its intervention.
Our impression is that most conflicts over land
are dealt with by the parties, or by consulting
with traditional leaders (as noted by Villanueva
(2011), but many lingering ones have been iden-
tified and resolved through the delimitation pro-
cess.

Concerning the preparation of communities for
managing natural resources and attracting in-
vestors overall, iTC's main concern has been
with establishing and consolidating the capaci-
ties of the CGRNs. In the sample of communi-
ties selected to verify outcomes, about half of
the outcomes harvested were related to the for-
mation and training of the CGRNs. A bit more
than half had to do with delimitation of communi-
ty land boundaries combined with the resolution
of conflicts, usually done during the delimitation.
Clearly iTC efforts to prepare communities for
new ways of managing their natural resources
have produced real changes in community be-
haviours and relationships, with particular focus
on the formation and training of CGRNs. Box 3
shows an example of an outcome harvested
toward this outcome challenge.

Box 3: Manica outcome

Example of an outcome harvested showing progress
toward iTC’s OC-3

Boundary Actor which exhibited change: Gunhe
Community

What was the change in the Boundary Actor relation-
ship: Identification and resolution of boundary conflict
with: Goi Goi Community OC-3

When did the boundary actor make the change: June,
2011.

Where did the change take place: Gunhe Community

What did KPMG/service providers do? Diagnostico
Rural Participativo (DRP) to overcome deep suspi-
cions of the government and iTC and mobilize com-
munity

Overall, iITC has contributed to improving com-
munity land tenure security, improved CGRN
management and resolving many border con-
flicts, making it more feasible for both communi-
ty members and outside investors to make pro-
ductive use of land whose tenure is not disput-
ed. See Box 4 for examples of land conflict cas-
es in Zambézia and Cabo Delgado.

Box 4: Land Conflict Cases

In Zambézia. iTC's service providers worked behind
the scenes to bring regulos of two communities and
local authorities together to hammer out a general
solution to a lingering conflict over borders, and then
put it into practice by delimiting the boundaries. Long-
standing differences over boundaries between the two
larger communities were settled; similar dispute be-

tween smaller communities and the higher level's
community were also resolved.

In Cabo Delgado land conflict, an unauthorized
cattle owner put his cattle on community land not even
contiguous to the cattle owner’s land. Through the
delimitation empowering the community, the landown-
er became more conscientious about managing his
herds and the conflict was resolved.
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Preparation of Associations
(Outcome Challenges 4 & 5)

5.4.4 Outcome Challenge 4

Outcome challenge 4 expects communities (and
occasionally outside) investors will be organised
into legally constituted producer associations,
which reach agreements with communities
about access to land.

Organizing farmers into cooperatives, while
positive in many countries, has a history in
Mozambique related to forced collectivization.**
Results related to this outcome were varied
across Mozambique, but much of the rural popu-
lation even today will have nothing to do with
any organisation bearing the name of “coopera-
tive.” Therefore, in the 1990s, the Government
of Mozambique with the support of donors en-
couraged the formation of “associations”, which
in large measure are similar in approaches and
goals espoused by cooperatives around the
world. Many were focused on agricultural activi-
ties, particularly marketing and input supply,
which in some cases yielded very positive re-
sults.*®

The evaluation team encountered associations,
which had existed prior to iTC, in some case
years before iTC started. Some of these associ-
ations were making positive contributions to the
welfare of their members. The team also en-
countered many associations that were newly
formed, created as part of the design of iTC in-
terventions. A good example would be the case
of the association Uhuwerie N'Rima, which sup-
plies pottery products to various points in the
province of Cabo Delgado, participates in vari-
ous trade fairs both provincial and nationally.
The Permanent Secretary for the district of
Pembator-Metuge described the association as
the cartdo de visita (business card) of the dis-
trict.

“ Merle L. Bowen. 2000. The state against the peasantry: Rural
struggles in colonial and postcolonial Mozambique. Charlottesville:
University Press of Virginia, 2000

5 Such as those supported by CLUSA, CARE, World Vision, etc. with
a focus on marketing and the philosophy of “farming as a business”

The contracts between KPMG and service pro-
viders included the costs for the legalization of
existing associations and demarcating land for
these associations, ideally following the approval
of community leaders, for the formation and le-
galization of new associations as expressed to
the service providers in its initial contacts with
the community.

5.4.5 Outcome Challenge 5

Outcome challenge 5 expects associations and
other investors will apply for formal DUATS for
documenting access to service providers’ land.

iTC is a rural land tenure regularization pro-
gramme, not a promoter of associations. How-
ever, to respond to the perceived interests of
many rural families to legalize their customary
access to land, iTC included a component in its
land programme to assist rural families to apply
for DUATs to the land they possess, as an asso-
ciation but not individually. Rather, grouping land
of several families together into larger blocks
reduced demarcation costs and made it easier
for iTC to legalize land tenure of associations.
As in other tenure regularisation programs, the
theoretical expectation was that with more se-
cure tenure, the associations and their family
members would invest in the land and their en-
terprises. In order to deal with the individual fam-
ily members’ situations of tenure insecurity, iTC
offered to legalize the land tenure of associa-
tions whose land claims were made up of the
lands possessed by individual families. To ac-
complish that task, iTC had to legalize the asso-
ciations or encourage/assist in the formation of
new associations. However, in many cases
community members and leaders recognized
that DUATs could mean the permanent aliena-
tion of their traditional land rights to the associa-
tion. In some cases associations were created to
get a single DUAT for the members’ lands as a
group. In other cases communities would only
accept the demarcation of DUATs for association
land outside their traditional holdings such as on
forests or state land.
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Some of these demarcation processes have
been made even more challenging by their
being part of a “management by results”
approach, which encouraged in some cases
meeting targets in a short time without the
gradual demand for such organisational forms
emerging organically from farmer’s expressed
needs. Such results run the risk of failing to be
sustainable due to lack of member interest,
which seems to be happening in some Districts,
although the time since they were created is
usually too short to arrive at firm conclusions. In
Manica, one of the associations formed in the
mid-1990s continues to exist, but with few active
members and is of little use by its members.
Other associations in that province seem to be
working well, although not for long enough to be
satisfied that they meet the needs of the
members.

People have been creative in its work with
associations. In Manica a group of long existing
marketing associations decided to ask iTC
assistance in forming an “association of
associations” in order to get a DUAT for all of the
lands held by the associations’ members. The
evaluation team encountered a variety of
associations during its field verifications of
harvested outcomes. Some of these
associations  were functioning well as
organisations, but had only a limited interest in
securing of DUATs and were not involved in
collective production or joint marketing of the
produce of their individual members. Very few
associations (legalized and with DUATs) were
farming the land collectively as associations.
Some of the problems that iTC has encountered
with the objective of improving tenure for
individual families through associations include
the following:

* In order to produce DUATs and meet the
objectives of the programme, KPMG/service
providers have invested considerable effort
to help members of communities form agri-
cultural and livestock focused associations,
to achieve economies of scale in their agri-
cultural activities and to qualify for iTC fi-
nanced legalization of the association and of

its land tenure through DUATs. As might be
expected, neither the service provider nor
the farm families had much experience with
the complexities of association organisation
or maintenance, nor the details of how to
reap benefits through associative action
without having access to finance and tech-
nology, both of which are prerequisites for
achieving real economies of scale.

Service providers have had variable roles in
defining the land that the associations would
claim for securing DUATs. Given the short
time periods of most service providers con-
tracts, there are pressures to get local peo-
ple to agree quickly as to what land they
want to claim through the association for
getting a DUAT. There are also pressures to
quickly complete the consultations by those
wanting to get a DUAT for association with
other leaders and members of the surround-
ing communities. If these steps are not care-
fully done, the securing of DUATs in the
short run can cause problems in the future.
Another question for the future iTC is the
role of service providers in defining the
membership of associations. As in the case
of land, the association membership is a
sensitive issue, and service providers in the
past have felt pressures to get this issue re-
solved quickly to complete their contractual
obligations to iTC. Quick resolutions may or
may not be helpful over the long term. In
some instances in Zambézia the service
providers grouped together people from
more than one community or spread over a
very large area within a single community to
form a single association. In another in-
stance in Manica, the service providers me-
diated a conflict where an existing associa-
tion had opposed the incorporation of sever-
al families who wanted to join. Time will tell
whether these arrangements prove to be
stable or lead to failure and future conflict.

In some instances of forming new associa-
tions, questions were raised about whether
community members were sufficiently well-
informed at the time the associations were
being formed so that all those who might
have developed an interest in joining would

31

Effective
Development
Group




EDG Final Report 2013

have a chance to do so. There are complexi-
ties for incorporating new members after the
association has been formed and for the
withdrawal of members who move away or
lose interest in the association.

«  Within the short span of their contracts, ser-
vice providers helped the associations lo-
cate land and then demarcate that land to
apply for DUATs for the use of associations
(both newly formed and pre-existing ones).
In Zambézia, the iTC service providers were
instructed to be sure that the land claims of
the associations were reviewed and ap-
proved by the traditional and new leaders of
the communities in which the lands are lo-
cated. But with the pressures of time to meet
contractual obligations, in some instances
this step may have been overly shortened.
In Manica, some consultations with commu-
nities were even more limited. Since DUATs
are relatively permanent, the customary
means for community re-acquisition of the
land should the DUAT holders abandon the
land, are difficult. Community members may
not understand this change in tenure per-
manence inherent in the DUATs, and may
come to resent the denial of access to de-
marcated land, possibly leading to future
conflicts. However, some community mem-
bers may in fact understand the long-term
implications of DUATSs in removing land from
community access but are not in a position
to make their reluctance to approve a DUAT
application known in the face of pressure
from community leaders and local authori-
ties to accept the application to demarcate
land for DUATS.

» For older associations often created even
before iTC'’s intervention and even for some
newer ones created under iTC, membership
has declined. These reductions appear to be
due to two main causes: normal attrition
(people dying, moving away, etc.) and from
disaffection with the lack of economic bene-
fits derived from membership. Most signifi-
cantly, DUATSs require a development plan—
“plano de exploracao™—which is different
than a business plan. The inability to com-
plete one’s development plan can place an

association’s DUAT, which is temporary and
contingent on fulfilling the plan within five
years, at risk of revocation. If the DUAT is
revoked, there is still considerable uncertain-
ty about to whom the rights to such demar-
cated land passes. This is less of a concern
for agricultural associations as long as they
can show they are cultivating together.

As illustrated in the case presented in Box 5,
some DUATSs are linked to tourism, and failing to
fulfil their development plan places them at legal
risk of losing their rights to their demarcated
land.

Box 5: The DUAT-Tourism link

The ecotourism association ADETUR attempted to
promote ecotourism in Maganja da Costa around
Lagao de Ruguria, but it lost half its membership since
it was formed in 2003 due to the lack of benefits from
its promotion efforts. Newly formed associations also
lost active members when investments in collective
machambas, cashew plantations, fishponds and other
productive activities failed to yield income as expected
to provide a return on the significant investment of
time people put into their group activities. A major
impediment to the success of associations is the lack
of funding for the activities included in business plans
drafted as part of iTC services, which are unfunded
and which fail to link associations to outside sources
of funding for their activities. Associations’ capacity to
implement business plans is weak. Many associations
would not be able to successfully manage activities
proposed in their DUAT, even if funding were available
unless they also received considerable support from
outside entities with competence and experience in
association management of types of activities being
promoted.

DUATS are a key element providing potential
investors with the tenure security that they need
in order to make long-term investments (forests,
tree crops, irrigation systems, wells, warehouses
and the like) on land now allotted on a
temporary basis through traditional tenure or on
a more permanent basis in the case of lineage
land. Even in areas where iTC interventions are
too recent to have led to new outside
investment, there has been considerable
pressure on the part of community members
already organised for a number of years in
associations to obtain DUATs to the land they
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have been using or to locate land within the
community which could be turned over to them
in the form of a DUAT. In one community, an
association ACOMAO whose demarcation was
not registered in a previous exercise a number
of years ago, organisedd other communities and
associations in Mulevala to successfully lobby
iTC in a unified manner to request its
intervention in Mulevala. As a result of its action
it and other older associations (and a newly
formed one) obtained DUATs. Likewise,
ADETUR Association in Maganja da Costa, with
the support of local authorities and the Ministry
of Tourism to obtain DUATs to land of historic
interest and other land of importance to its
members around Lake Ruguria; these DUATs
are crucial to its plan for ecotourism around the
lake and may eventually benefit the larger
community, despite slow progress along the
way. Attrition in  membership of some
associations linked to the lack of financial results
and of outside support for activities for which the
associations were established, calls into
guestion the ability of some associations to
make the requisite investments on their land
within three years such that the DUAT becomes
permanent.

The ET found only one instance was found of
local communities directly opposing DUATS for
either associations formed by members of the
same community or outside investors. (A local
community in Zambézia vehemently opposed a
DUAT given to outsiders for land de-annexed by
Madal and stopped them from using this land.)

Investment
(Outcome Challenge 6)

5.4.6 Outcome Challenge 6
Outcome challenge 6 expects that investment
plans will be implemented.

At the time of the service providers’ interventions
in the various sites, there were relatively few
opportunities  to  actually contribute to
investments either through agreements between
communities and investors, or through
investments done by or through associations.
Only about 9% of the outcomes harvested had

to do with changes in investor behaviours,
actually investing, as influenced by the service
providers during the periods of their work with
communities and associations.

During the field verification phase of the evalua-
tion, the teams asked local people about wheth-
er investments had been made which could
have been plausibly influenced by previous ser-
vice providers’ work, either directly or indirectly.
In those instances when people could cite such
investments, the team determined whether the
investors were people from within the communi-
ties or associations or from the outside. In order
to assess the seriousness of the investment, the
team investigated whether the investment made
had actually worked out or not.

Where an investment was detected, 57 of the 73
investments found were internal (associations,
communities and individuals investing their la-
bour and materials on community land). Sixteen
investments were by investors external to the
communities. Thirty of the 57 internal invest-
ments detected were successful whereas 27
failed to produce benefits (short term failure rate
of 47%). For external investors, 15 of the 16 in-
vestments were successful (failure rate of 6%).
Even with the small number of investment out-
comes harvested, the high failure rate is indica-
tive of problems with the business plans or with
the execution of these plans by community
members.

The results for the 143 valid outcomes with
complete investment data are shown in Table 7.
In just under half the outcomes (70, or 49%), no
investment was detected as having been influ-
enced by those outcomes.

Table 7. Investments Influenced by Outcomes and
Their Effects
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Investment % 78% 22% 100%
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Did not work
No. 27 1 28
% 47% 6% 38%

Had an effect
No. 30 15 45
% 53% 94% 62%

*Data in table are for 73 investments (out of the 143
valid outcomes having data for both variables, 51% of
total).

Certainly more could be done to encourage in-
vestments, and it seems that the most fertile
ground for stimulating investments is among
local people, at least in terms of the numbers if
not the sizes of the investments detected in this
study. However, this strategy would require bet-
ter-designed and implemented investment activi-
ties by the local population with access to the
resources and technical assistance that is re-
quired.

iTC Capacities
(Outcome Challenges 7 & 8)

5.4.7 Outcome Challenge 7

Outcome challenge 7 expects that the capacity
of iITC to prepare communities and associations
for investments will improve.

Achieving this outcome challenge is composed
of two factors: (1) the abilities of the service pro-
viders to work with communities and their mem-
bers and with associations, and (2) the linkages
that iTC builds with other boundary actors to
help mobilize the range of resources needed
and which iTC itself does not command. Service
providers contracted by KPMG/iTC will improve
their capacities for supporting community and
association preparation and [for] investments.

5.4.8 Outcome Challenge 8
Outcome challenge 8 expects boundary actor —
iTC alignment will increase.

Of the sites studied where iTC has operated, we
found relatively few claims of efforts made to
improve the capacities of service provider to
build linkages with other important boundary
actors. Only 21 valid outcome harvests (just un-
der 10% of all harvested outcomes) were found

related to outcome challenges 7 (service provid-
ers’ development) and 8 (closer alignment of
Government leaders and other boundary actors
with iTC objectives). Both of these outcome
challenges refer to the capacities of iTC to im-
plement a complicated programme. The fee-for-
service model in itself does not encourage insti-
tution-building among service providers, nearly
all of whom are based largely in the provinces
they are serving. Aside from the contracts them-
selves, iTC management has provided opportu-
nities, for staff of service providers to receive
training, such as in the use of GPS, the deeper
understanding of the Land Law and the require-
ments for acceptable delimitations and demarca-
tions.

Building alliances with organisations, particularly
units of local government, shows the public that
iTC’s objectives are aligned with those of the
government. How can that alignment be demon-
strated? One example can be found in Rotanda,
where the Posto Administrativo (local govern-
ment) agreed to provide iTC supported Associa-
tion of Irrigators of Rotanda (AIR) with an im-
pressive building for its use. (See example of
greater cooperation between Government and
community organizations in Box 6.)

Box 6: Manica Outcome for Government Cooperation
with an Association

Who exhibited change: Local government of Rotanda

What was the change in the Boundary Actor: The
Administrative Post of Rotanda made an investment in
the AIR association, through construction of a meeting
place and transferring it to AIR

When did the boundary actor make the change: June,
2012

Where did the change take place: Rotanda Sede

Significance: Shows alignment of local government
objectives with iTC objectives

Anecdotal evidence from SDAE and SPFFB
confirms that service providers have achieved
an understanding of the land and forestry laws
to some degree, acquired in large measure from
Government staff, and thus have been able to
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pass along part of this knowledge to local com-
munities. However, the management by con-
tracts model does not allow the long-term institu-
tional development of service providers so that
they are able to continue their development and
to bring new staff up to a level of understanding
of issues now possessed by older staff, who has
worked through the iTC process with a number
of communities. Furthermore, other skills are
required beyond those acquired under iTC to
see to it that DUAT development and business
plans can be implemented and the skills to see
these carried out through marshalling support
from a broad array of boundary actors. The
building of these skills or even maintaining land
administration skills developed under iTC is not
part of current project design.

At regulo and community, posto administrativo,
local and district levels, there is evidence of
functional alignments among iTC and local au-
thorities and Government staff. For the verified
outcomes showing progress toward iTC objec-
tives, an average of 3 other boundary actors has
contributed to producing those outcomes. There
are differences of opinion among the boundary
actors about the capacities of iTC or even the
need for the implementation of the Land Law. In
view of the importance of these boundary actors
to the success of any land programme, the rela-
tively small number of outcomes harvested re-
ferring to this important point is an indication that
considering how to improve alignment and pro-
spective support from Government services and
other boundary actors is worth more effort on
the part of iITC and its supporters.

Empowerement
Outcome Challenges 9 and 10

5.4.9 Outcome challenges 9 and 10

Outcome challenges 9 and 10 expect that com-
munity empowerment will improve. Empower-
ment groups together two related concepts: 1)
greater democratization and participation of
women and men from various social strata in
local management of resources—outcome chal-
lenge 9 and 2) empowerment of communities
and associations to achieve greater benefits by
collective action in marketing or cooperation with

outside entities as well as with local government
entities — outcome challenge 10.

These two outcome challenges which are implic-
it in iTC goals emerged as the evaluation team
conducted field work and discovered cases of
progress toward democratization and greater
inclusion of women and community empower-
ment based on strengthened ties with the other
communities, regional development associa-
tions, marketing associations or outside inves-
tors for the common benefit of the community.

While more limited than we expected, the iTC
efforts to implement a revitalized gender strate-
gy has begun to produce results, in that seven of
the outcomes harvested referenced this change
in local behaviour as a focus of the community
and association preparation efforts. Community
organisations (CGRNSs in particular) and associ-
ations are becoming more democratic and
women are being included not simply as nominal
members but as active participants, including
occupying leadership positions of organisations.

For outcome challenge 10, there are 27 out-
comes, which document collective action bene-
fiting the community through reaching out to
outside entities and partners. In all, the valid
empowerment outcomes account for nearly 16%
of outcomes. For an example of empowerment
through collective action, please see box 7.
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Box 7: Manica Outcome: Access to FDD Funding as a
Result of Collective Action by Associations

Who exhibited change: Members of Badza Rotanda
Association

What was the change in the Boundary Actor relation-
ships: Change in Association access to development
funds from before reactivation when there was a lack
of access to District Development Fund (FDD) to ac-
cess to the FDD. Before reactivation, there was no
chance of getting FDD funds. After reactivation, all
four associations applied for FDD funds, and two were
approved and financed.

When did the boundary actor make the change: June-
September, 2012

Where did the change take place: Rotanda Sede.

Significance of outcome: Shows how collective action
can adain empowerment benefits

More such outcomes were found in Manica and
Cabo Delgado where iTC has been active for a
longer period of time than in Zambézia where
the programme only started in 2010 and where
all valid empowerment outcomes account for
just under 10% of all valid outcomes.

In summary, iTC has influenced communities
and their leadership and organisations to be-
come more democratic and to effectively incor-
porate women as well as men from various so-
cial strata in decision-making. iTC has also had
a positive influence on empowering communities
to make external alliances, which benefit the
community or its members.

5.4.10 Other Influential Boundary Actors

Each outcome description has to include the
basic information about “who changed and what
about that boundary actor changed, and where
and when did the change occur?” The outcomes
that we have seen in the previous tables repre-
sent changes in key boundary actors that iTC
attempted to influence.

However, iTC can only try and cooperate with
these other boundary actors. On average there
are nearly 3 other boundary actors that work
with iTC in producing changes contributing to
the achievement of the 10 outcome challenges.

The iTC is encouraging such cooperation in the
two main foci of its work, namely the preparation
of 1) communities on their land and resource
rights and by tenure improvements and 2) asso-
ciations for investments. Both outcomes have
the highest number of citations showing the in-
volvement of other boundary actors. Service
providers are adept at working with other organ-
isations, and the other organisations organizing
locally and regionally to achieve the goals of
local people starting from the springboard of iTC
interventions in land and natural resource rights.
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6. CONCLUSIONS WITH
IMPLICATIONS FOR THE NEW ITC

From the above findings, we offer the following
general observations for possible use in the de-
sign of the new iTC:

« Efforts by iTC to improve its effectiveness
through upgrading the capacities of its ser-
vice providers and through building stronger
alliances with boundary actors could be giv-
en greater emphasis in the new iTC.

* Investments that work are still much needed
in rural areas. Special efforts could be con-
sidered to support investment in the future.
The iTC and most of its providers are adept
at preparing communities and associations
for investments. The new iTC could make
good use of these skills for constructing
agreements between investors, particularly
local ones, and communities and associa-
tions.

* The service providers have been attentive to
local cooperation with various boundary ac-
tors. The new iTC could focus on the meth-
ods of aligning of interests with the objec-
tives of iTC to make the fieldwork move
even more smoothly. Following on these
more general findings and implications,
there are other more specific findings, which
have significant implications for the future
iTC foundation. These include the potential
for developing stronger relationships with
District Agricultural and Economic Services
(SDAE), the need to prevent a significant
time gap between the close of the current
iTC structure and the start-up of the new
foundation in order to avoid potential
knowledge loss, and other key issues.

6.1 Provincial and District-Level
Government Boundary Actors

SDAE'S Role: The agricultural extension tech-
nicians from SDAE who work in rural areas in
the Posto Administrativo and Locality levels are
an important resource for iTC’s service provid-
ers. In most cases these individuals know the
agricultural producers and the possessors of

forests in their areas and the histories of past
land conflicts, past issuances of Certidoes and
DUATS. This local expertise often proves to be
very important for the introduction of iTC service
providers to local groups and farmers in order to
provide context and an orientation of sorts con-
cerning local land histories, including the names
and locations of the traditional leaders. While
these agricultural technicians are mostly ex-
pected to help farmers with their agricultural
production and marketing problems, they have
been involved closely with the organisation of
associations in the past 10-15 years, and the
documentation of their land possessions.

As with any boundary actor, there are multiple
interests and power dynamics at play, and it has
been clear from our interviews that SDAE could
fill a larger role, but also that certain individuals
in different SDAE offices have facilitated illegal
logger access to areas outside of a logger’s li-
cense (if they have one) or teling CGRN mem-
bers that they only have a right to 15% of taxes
from commercial forest products rather than
20%. It is therefore in iTC’s interest to engage
closely with SDAE members to develop ways of
maximizing achievement of iTC objectives while
minimizing activities that undermine such objec-
tives. SDAE staff's practical experience with
land issues relating to agricultural and forestry
practices means that SDAE can contribute much
more than in the past to helping achieve iTC
objectives. Support to upgrade their technical
skills related to specific investment opportunities
would be needed.

SPGC’s Role: SPGC has difficulties in dealing
with the demands from iTC for processing
applications for Certidoes and DUATSs.
Comparing through put rates with the expected
iTC processes in Manica (by November 2013)
indicates that it may take the Manica SPGC
many years to process the backlog. The iTC
does not have the data at hand yet to calculate
the time needed to process the backlog. In
several of the rural sites we have visited, the
local people and local government officials
expressed some frustration with iTC-related
activities. This frustration was due to the lack of
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official documents (Certidao de Delimitacao,
DUAT, legalization of a CGRN or of an
association) that show the documented
completion of the delimitation/CGRN processes
or the completion of the association formation. In
some cases this lack of finalizing the processes
of iTC is due to the delays in processing of
cases by the District and Provincial government.
In others delays may be due to neglect by the
service providers.

An important factor in many delays is the limited
capacity of staff of SPGC working at the district
level to conduct field boundary surveys. For ex-
ample, there is no SPGC technician in
Espungabera (Manica Province) or anywhere
else in the large Mossarize District for conduct-
ing field surveys. When the need arises, it is
necessary for a technician to be brought from
Chimoio, a six-hour journey one way, requiring a
technician, transportation, housing, and food for
several days. Government capacity to conduct
services towards iTC’'s objectives has been a
central focus of iTC/MCA. The evaluation team
has noted fast turnaround times for processing
documents in Nampula and Zambézia, but inter-
views with SPGC directors in these provinces
indicate that there is still a need for improved
collaboration, not leaving applications to the last
minute and identifying problems more quickly.

6.2 Access to Maps and Information at
all Government Levels

There are no readily available copies of maps of
the land under the administrative responsibilities
of Districts, Postos Administrativos or Localities
available to these units of local government
though at the national level there is sufficient
data down to the Administrative Post level, but
no readily accessible map of locality boundaries.
With the frequent changing of the heads of local
government agencies every two or three years,
those who find themselves in such positions
have few means for learning about the location
of povoados, transportation networks, existing
development projects, potential projects, or in-
formation about lands and resources in the area

under their administrative responsibilities. Some
of the geographic information needed to produce
these maps at appropriate scales exists. To con-
clude this point, there is a need for exploring
options for producing these maps, and for
providing local administrators with the training
and archiving facilities needed.

The evaluation team also found that the infor-
mation available to the public about possession
of land in the Districts is practically non-existent.
The “Atlas” of land in Moussorize, for example,
is composed of some sheets of a topographic
map produced from photos in 1950 at a scale of
1:250,000. There is a mylar overlay for each
sheet, where past SPGC technicians have
sketched in pencil the approximate boundaries
of concessions and some DUATS where the
area is sufficiently large to be drawn at the
map’s scale. In the Manica District SPGC office
the old Atlas has topographic sheets at a scale
of 1:50,000, with mylar overlays on which the
Technician has sketched in past concessions
and even has tried to sketch in recently ap-
proved DUATS. For delimited community lands,
the technician uses the topographic maps de-
picting streams, rivers, roads and even eleva-
tions to draw in the community boundaries from
the evidence gathered in the boundary field de-
limitation exercise. Straight lines connect physi-
cal points, meaning that the actual boundaries
following landmarks known by local citizens are
not being captured in the maps.

Geospatial data concerning parcel boundaries
gathered with GPS units is sent to the SPGC in
the provincial capital for incorporation into digital
maps, and the results are not available to the
District SPGC technician.

The “maps” produced for accompanying the
Certificates or DUATs are often sketches and/or
at a scale and level of detail which does not al-
low the location of the land and its boundaries
and or its neighbours.
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For the community land Certid6es, the SPGC
communicates minimal information about the
community boundaries through its maps, alt-
hough it is unclear why this happens (See Fig-
ure 5). To conclude, SPGC map information pro-
vided to the public and to land administrators in
Postos Administrativos, Districts, localities and
communities will definitely require improvement.

6.3 Time Limits, Building Trust and
Knowledge

The iTC programme relies on short-term con-
tracts for specific services with a variety of ser-
vice providers. The contracts typically last from
three months to nine months, with some delayed
contracts lasting slightly more than one year.
There is significant frustration among some
communities and service providers about the
limited time in such contracts for building com-
munity relations needed for dealing with sensi-
tive land issues and for assisting communities
and associations with certified land possessions
to link with outside markets and investors. Such
limited time frames do not allow much room for
accommodating certain unavoidable external
factors affecting key outcomes, such as severe
flooding or localized political unrest, election
campaigning or health emergencies (e.g. chol-
era outbreaks, etc.). The future iTC could foster
the building trust and accommodating local poli-
tics, environmental factors and other dynamics
further through its contracts, methodologies,
administration and finance, as these time-related
issues require efforts at various sites of interven-
tion in various forms.

Time bound contracts can induce the contractor
to cut costs and time in potentially negative
ways. Service providers have to accomplish the
required work within the constraints imposed by
time and monetary resources. See Box 8 for an
example.

Box 8: Negative Implications of Time-Bound Con-
tracts

One way of reducing costs was to create associations
which covered two separate communities. For exam-
ple, the Vuruka community (Namacurra) was com-
posed of 6 smaller communities; in each case 2 com-
munities were grouped together apparently to econo-
mize on meetings; in forming associations, the same
two communities were grouped together to form a
single association with 10 people only from each of
the two communities allowed to join. In another com-
munity, Muixtahopa a single association was formed
even though the community is 10 kilometers long and
the people from Muixtahopa Sede had to walk two
hours to get to meetings which were held in the other
extreme of Muixtahopa where a grain mill was located,;
the same held true for getting to the communal
machamba which was even farther away. It would
have been more sensible (though more costly) to form
two associations in such a big community. It is possi-
ble that cost and time limitations are at fault for creat-
ing associations which are ex post unworkable, or
simply due to a lack of time for the service providers to
understand the internal dynamics of communities
sufficiently to help them organize in more sensible
ways.

One of the great strengths of the iTC pro-
gramme is that it has developed contracts for
delimitations and demarcations as well as con-
flict mediation and the social preparation of
communities with a variety of service providers,
which have employed and trained people who
previously had little experience with rural land
issues, or who had such experience but on a
limited basis. The very rich experience of these
people and the organisations that they work for
is a valuable asset for Mozambique as the coun-
try tries to deal with the competing demands for
land and the still low levels of investment in agri-
culture and rural people. An institutional re-
sponse is needed for building on this expertise
in the preparation of new generations of land
administration specialists and for the conduct of
future efforts to secure land tenure arrange-
ments and encourage investments.

6.4 CGRNs, Authority, NRM and
Benefits from Concessions

The CGRN administration of community mem-
bers’ and community land rights has not been
widely discussed outside of the communities
themselves, although we heard some ideas,
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which are worth further discussion for the new
iTC.

Transactions in land occur and boundaries
change, even though the institutional arrange-
ments for documenting and protecting certain
rights do not effectively reach most rural areas.
While the State’'s institutions develop, the
CGRN's could provide a service to the commu-
nity members by offering to archive and index
the transactions, which do occur. In actual fact
knowledge about land transactions exists within
the community, particularly in the minds of the
regulos and more recently in the minds of the
CGRN members. Most communities are quite
large with populations in the thousands and the
land area in the thousands of hectares. So, a
small investment in the CGRNs for this adminis-
trative role would be potentially of significant
benefit in terms of the population served and the
land area affected. Transactions or boundary
changes in rural communities are usually not
frequent so that should the CGRN take on the
recording and archiving of such transactions the
administrative burden would not be great, but
the accuracy of the information about land rights
would be greatly improved.

In terms of the capacities of CGRNSs to negotiate
with investors, in our field verifications of the
harvested outcomes, we repeatedly encoun-
tered community CGRNs without Certificates of
Delimitation, without useable maps of communi-
ty lands and their potentials, and without CGRN
by-laws, legal registration with the Posto Admin-
istrativo, and without publication in the Boletim
da Republica (required for legal constitution).
Particularly important for many communities with
forestry and tourism potential is the lack of a
CGRN bank account and the personnel trained
to manage CGRN finances.

The CGRNs’ and associations cannot function
effectively without proper management of their
resources and their finances. The limited availa-
bility of the licensing fees and negligible access
to District Development Funds mean that these
incipient organisations may wither for lack of
adequate resources and hence positive financial

outcomes for members and the larger communi-
ty will not be forthcoming.

As far as iTC is concerned, the substantial work
of boundary delimitation and CGRN formation
has been done, lingering land conflicts have
been resolved, associations have been formed
and DUATs approved. These are very positive
accomplishments for iTC. However, there often
remains important organisational development
work, which is necessary for actually establish-
ing the CGRNs and associations as potential
and credible partners in the process of stimulat-
ing investments in production and in developing
the capacities of local people.

CGRNs serve as new spaces for authority and
decision-making roles, which can democratise
the role of local regulos (in some cases regulos
are members of CGRNs). As CGRNs continue
to function, it is important for service providers to
note disagreements and issues that arise in
meetings with local leaders and CGRN mem-
bers. Struggles for authority can greatly affect
transactions with investors, benefit distribution to
community member and other key issues. The
iTC may decide to dedicate part of its remaining
resources for its service providers and cooperat-
ing institutions, to complete the formal constitu-
tion and strengthening of CGRNS, particularly
those with investment potentials in the short
term. But such strengthening should also be
monitored in terms of changes in behaviours
and relationships of CGRNs and local authority
entities. It will be important to periodically moni-
tor and evaluate these changes.

6.5 A Need for Further Debate:
Unresolved Issues with Associations

To summarize some of the implications of our
findings regarding associations, we raise the
following concerns for future consideration and
debate:

Many associations, particularly those existing
prior to iTC intervention, benefited significantly
from iTC support in confirming their land rights
through a DUAT and capacity building initiatives.
Other, more recent associations that group
families with pre-existing, common bonds
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together may also function over time and will
benefit from greater tenure security provided by
the DUAT.

However, some associations were created by
iTC without their being a clear, organic demand
on the part of members of the community. The
danger is that insufficient time was invested in
the organisation of some associations due to
pressures on service providers to complete their
contractual obligations to iTC. The issue is how
to estimate the extent of the “organic demand”
for creating associations? Perhaps some cost
sharing with iTC for the formation and
demarcating land for associations could weed
out some groups formed simply to take
advantage of “free” services which in fact absorb
a significant part of iTC resources.

Association development plans describing the
types of activities which the associations
proposed to carry out in order to meet the terms
for obtaining their provisional DUAT and making
it permanent depended on the members finding
the resources needed to implement these
development plans. It was not the function of
iTC to provide financing or to provide technical
support to the associations once formed and
demarcated. The evaluation team noted that
some associations in which iTC has invested
substantial funds and time, are failing, in part at
least due to lack of financing and technical
support after the end of iTC interventions.

When associations fail, their DUATs may be-
come contentious, particularly if confirmed as
permanent. Loss of this land to community con-
trol could become a source of future conflicts.

Future iTC efforts require reflection on the condi-
tions that should exist: a) before resources are
put into new association formation or the reacti-
vation of moribund ones and b) before iTC de-
cides to support demarcation of DUATs for as-
sociations, many of which have little social co-
hesion, nor prior shared experience. If the main
purpose of the association DUATSs is to provide
greater security of tenure for members’ lands,
then the issue of separating individual family
lands from the association land for sale, mort-

gage or inheritance will deserve service provider
attention.

6.6 iTC Encouragement of
Investments: Accompanying
Communities After iTC

There is a danger that the recently formed
CGRNs and associations will not function for
lack of demand and opportunity. Even with suc-
cessful delimitations and demarcations of land
parcels and successful institutional development
of CGRNs and associations, there is substantial
danger that these advancements will fade away
unless there is a programme linking these local
groups with markets and investors. In future
contracts with service providers, iTC could in-
clude a component for helping communities find
funding for small scale investment projects
around which they could link communities and
associations with markets, technical assistance,
financing and even investors at small scales.

After all the investment in communities to docu-
ment land tenure rights, these communities are
often left with an asset base but with no post-
project support to turn the asset into a sustaina-
ble economic activity. There are experiences
abroad and in Mozambique to draw on for some
ideas about the accompanying of communities,
to link investors to local communities“°, especial-
ly those living in high valued natural resource
environments. Organisations such as CLUSA
are currently working on organizing communi-
ties, finding investors and negotiating contracts
that benefit local communities financially with
employment opportunities such as in tourism
lodges in South Africa and activities where these
communities become new equity owners and
greatly benefit from employment opportunities.
In South Africa, Mozambique and Zimbabwe, the
Ford Foundation is supporting the Netherlands
Development Agency (SNV) to map and report
on inclusive business models.

Some modest results have translated into gov-
ernments’ endorsing the Maputo Declaration on

% Bache, Mathieu, C. Tanner, E.C.L Zimba, and W. Anseeuw, *
Community-investor partnerships: lessons from Pro Parcerias in
Mozambique” paper prepared for the World Bank Conference on
Land and Poverty, Washington D.C., April, 2013
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inclusive business; private sector companies
came on board. Other development organisa-
tions are starting to promote similar or comple-
mentary initiatives like GAPI's Green Business-
es Initiative and SIDA's Business for Develop-
ment.

In South Africa, where much of the land trans-
ferred under the Land Reform Programme is no
longer economically active, the Vumelana Advi-
sory Fund*’ has been set up to encourage part-
nerships between private investors and commu-
nities that have acquired land under the South
Africa Land Reform Programme. The strategy is
for the fund to reduce the risks that private in-
vestors perceive in reaching agreements with
land reform communities. The fund does that in
specific places where there seems to be a pos-
sibility of community-investor agreement by fi-
nancing the hiring of a Financial Service special-
ists, a Legal Service Specialist and a Communi-
ty Facilitation Specialist to structure a relation-
ship agreement between investor and communi-
ty. If the two parties subsequently agree to work
together as defined in an agreement, the inves-
tor repays the costs of the three specialists. If
there is no deal, then Vumelana absorbs the
costs of the three specialists. The Vumelana Ad-
visory Fund has been operating for a little over a
year. Some smaller deals have been arranged,
but its major successes have come from a few
very large deals involving energy companies.

This initiative is addressing the many of same
issues that iTC has found to be of critical im-
portance in Mozambique. Service provider staff
and other local expertise developed through iTC
could play important roles in providing communi-
ties with similar investment advisory services.

6.7 ITC Management Findings
6.7.1 Contracting, iTC Financial Management
and Regional/Local Politics

The financial resources of the iTC/G6 and the
iTC/MCA branches of iTC have been managed
slightly differently, with the G6 branch giving
more autonomy to the Provincial iTC offices to
contract service providers, monitor their perfor-

47 (www.vumelana.org.za)

mance, and pay for services when performance
has been acceptable. In the MCA component, all
financial decisions have been approved in the
MCA office in Maputo, and all payments have to
be made by that office.

iTC’'s management contracts service providers
to implement the iTC programme in each prov-
ince. Thus provincial iTC managers by necessity
have to have close professional relationships
with the provincial service providers. These rela-
tionships deepen over time as the mutual confi-
dence in each other’s abilities builds, and after
some aspiring service providers have withdrawn
because of capability limitations. If this relation-
ship is interrupted by the involvement of staff in
Maputo in all contract related decisions, then the
formal empirical results that are communicable
over long distances become the defining ele-
ments of the iTC-service provider’'s relation-
ships. Maintaining professional commitments to
achieving the complex changes in communities,
associations and investors, which the iTC pro-
gramme envisions becomes much more difficult.

The designers of the new iTC have the oppor-
tunity to tilt the financial management proce-
dures toward the best mix of central oversight
and provincial flexibility and responsibility. It
should be understood as well that local and re-
gional politics and frictions between competing
service providers greatly affect iTC's connec-
tions with a range of boundary actors. Several
service providers’ staff commented in interviews
regarding their hopes for the future iTC that they
were worried that a new centralized iTC founda-
tion based in Maputo may lead to privileging
service providers in Maputo, thus squeezing out
potential contracts with regional service provid-
ers. While there is no indication that this will
happen, the concern has nevertheless been
voiced. But on another level, many service pro-
viders are worried about their ability to keep their
doors open in the future and their ability to serve
as gatekeepers based on their years of experi-
ence in rural areas. Losing this access and
knowledge would be a waste, but iTC should
consider the extent to which regional politics and
power dynamics among service providers and
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their ability to serve as gatekeepers for commu-
nities in addition to government entities. This is
an issue in need of open debate.

Beyond these political issues, provincial service
providers also require much more support for
overhead costs if they are to survive as institu-
tions. Many offices are falling apart and lack
basic resources to cover expenses beyond the
direct expenses of contracted activities with
KPMG. The extent to which the budget can sup-
port such costs should also be openly debated
in the formation of the new iTC.

6.7.2 Service providers Reporting and Leaving

Traces

The reports that iTC requires of the service pro-
viders often are quite voluminous but at the
same time key annexes are often missing or
bound separately. In many cases these bulky
reports include page-after-page of signatures of
people who have attended meetings organised
by the service providers. Is gathering these sig-
natures the best way to verify that people’s par-
ticipation in meetings actually took place, and is
this information actually used? One possibility
might be to apply other techniques, such as pro-
ducing GPS-labelled photos of the meetings
would be more useful and less demanding on
reporting and archiving of the reports. However,
every form of recording tool raises ethical con-
cerns, particularly concerning who ultimately is
allowed to collect, possess and control access to
the products of such recorded information. Par-
ticipants should receive a copy and thus have an
opportunity to review and refute the reports and
to confirm the topic of a meeting, whether full
participation occurred, whether consultations
were transparent or coercive.

In many of the communities and associations
visited, where delimitations and demarcations
have been completed and where CGRNs and
associations have been formed, there is no doc-
umentation of those achievements. While the
wheels of bureaucracies move slowly, iTC could
consider the following issues and questions in
order to leave more traces of their efforts at key
sites:

+ iTC management could require the service
providers to submit evidence periodically of
completion of each step in processes under-
taken and the date of completion.

*  What should be the form of this evidence?
One option is to write documents in tripli-
cate, with one copy to iTC management,
one to the local community/association and
one to the Chef de Posto Administrativo.

*  What flow-charts should be maintained and
how frequently should they be updated by
checking with the service providers?

* What should happen if a process appears to
be stuck? Should iTC warn the service pro-
viders if the delay is at a point controlled by
the service providers, or should iTC inform
the supervisor of the delaying entity in the
cases of governmental agencies showing
excessive delays?

+ In order to contribute to the administrative
capacities of the Posto Administrativos for
administering the information provided by
iTC, might it be possible for iTC to provide
them with cabinets for storing documents,
plus archive folders, two-hole punches, sta-
plers and staples? Could iTC also work with
the service providers to plot maps at a use-
able scale to provide to the Posto Adminis-
trativos?

6.7.3 Clustering of Intervention Sites
Contracts were generally of short duration, vary-
ing from 3 to 12 months, most commonly 9-12
months. Their cost was generally in the $50,000
- $100,000 range. These resources of time and
money were just barely sufficient according to
various service providers to cover the cost of the
work with communities but failed to provide a
margin for service providers overhead or for its
institutional development.

One feature of these contracts was the cluster-
ing of interventions sites geographically to re-
duce transport costs and time and to reduce the
number of meetings, which had to be organised
and staffed. This clustering had implications for
the likelihood for success and for reporting in
ways that made sense and for developing cohe-
sive organisations.
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What is sensible for reducing operational costs
for service providers can make it hard for man-
agers and evaluators to monitor achievements
as contractors tend to group multiple sites into a
single report. If qualitatively different interven-
tions are aggregated under a single contract,
identifying costs for each type of intervention
and associated outcomes can be difficult, adding
to reporting difficulties for service providers and
monitoring problems for managers

As it moves forward, iTC management needs to
look carefully at groupings, which suggest expe-
diency to make sure that there is an organic
reason for them to be made before giving its
approval and requiring reporting in ways that
assist monitoring and identification of problems
as they emerge.

6.8 Policy Issues Revealed During
Fieldwork

6.8.1 The 10,000 hectare (ha) Limit

The evaluation team encountered a number of
communities, which were delimited at slightly
less than 10,000 hectares, despite the fact that
Article 35(d) of the 1997 Land Law stated that
the Provincial Governor had to provide a des-
pacho (approval) relating to the land application
by local communities. However, this section was
altered by Decree 50/2007 of 16 October to now
state that the approval of the entity that was
permitted to authorise the application for the

right of use and benefit of land in accordance to
article 22 of the Land Law. This means that all
land applications for land delimitation above
10,000 ha had to await the authorisation of the
national Council of Ministers.

This requirement has led to a community being
divided into ‘smaller communities’ in order that
their land delimitation application not exceed
10,000 ha. This then creates a sense of confu-
sion as one community claimed they had a
boundary conflict with a foreign investor when in
fact this community does not share a boundary
with the particular investor. This particular case
happened in Tratara (Cabo Delgado). It was only
after having discussions with the Regulo that it
was understood that he is the regulo for 6 villag-
es, Tratara, Nacuta and 4 others that are not
indicated in the map below. All three communi-
ties that got delimited according to the iTC con-
tract are all just villages and not communities as
such. For instance the Regulo explained be-
cause they have good land for growing rice,
there are many machambas in this community
that are cultivated for rice but by people from
outside of this village. The people from Tratara,
will then cultivate cassava in other villages. Fig-
ure 6 below indicates where the foreign investor
(concessionaire) is in relation to the community
of Tratara.
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Figure 6. Locations of Investor Dominique in Relation to Tratara
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6.8.2 Finding Land for Associations

Our findings have shown the variation of circum-
stances under which iTC engages with existing
associations and in many cases pushes for the
creation of new associations. Developing a ro-
bust approach to supporting associations will
require a serious debate of the roles, experienc-
es and territorial legitimacy of associations.

In Manica, most associations engaged by iTC
already existed prior to iTC. Furthermore, de-
marcation of association land, be it for a new or
for an already established association, was gen-
erally carried out on land which was already be-
ing cultivated by members of the association.

In Zambézia, the role of service providers espe-
cially for new associations is highly problematic,
especially when they attempt to demarcate land.
In one case in Zambézia, land belonging to a
company was de-annexed and a new associa-
tion formed to manage the land. But the majority
of people who were cultivating that company
land illegally, were not allowed to become mem-
bers of the association. The upshot is that the
association has the right to that land on paper,

_Legenda

DONIGUI

the local community will not countenance asso-
ciation members use of the land, which is in fact
used by local cultivators already. The associa-
tion was a completely new entity with no roots in
the community.

Some of the older associations have been able
to keep cultivating their lands. This seems to be
successful economically. However, they often
cannot achieve the economies of scale that as-
sociations might attain if their members had ac-
cess to new technology, training needed to use it
efficiently and the capital needed to acquire it.

In other cases, the association was a new idea
created and introduced by iTC. Its membership
had no prior social or territorial basis for exist-
ence as a cohesive entity. iTC helped form them
and then helped the founding members to meet
with community leaders and to select land to be
allocated as a DUAT for the brand new associa-
tion. Thus the new members of the new associa-
tion were encouraged to produce collectively
and were investing collective labour for the first
time on a newly allocated space; this decision
was largely the result of iTC’s offer to cover the
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entire costs of getting a DUAT for a parcel of
land for the newly established association. La-
bour invested by members was often wasted
since results, if any, were not commensurate
with members effort. Often, new associations did
not receive needed technical assistance and
made costly mistakes such as digging fishponds
in a flood zone, plant tree seedlings in a flood
zone, and planting crops out of their appropriate
season.

The implications of these findings for policy de-
bate and possible policy changes need to be
considered. What kinds of associations in terms
of their histories, membership and situation vis-
a-vis community land tenure relations should
iTC engage in the future? Is there a policy rea-
son for iTC to encourage the formation of new
associations? If not, should iTC expend re-
sources on their formation? In what ways does
iTC seek to influence future policy changes with
respect to land for associations in Mozambique?

6.8.3 SPGC Capacities

As detailed in Annex 12, overall there appears to
be a serious backlog of applications for demar-
cations and delimitations in at least some of the
SPGCs, despite investments made through the
MCA Compact. Assuming modest results in the
remaining months of the iTC programme, the
rate of SPGC processing of applications could
mean delays of months or years before the iTC
work in tenure improvement is processed.

Serious discussion is needed on how to improve
the capacity of the SPGCs to process applica-
tions for Community Certiddes and Association
DUATs and how to encourage Government sup-
port for rapid processing of these documents.

6.8.4 Centralisation or Decentralisation of

Land Administration?
An important foundation of land administration is
the mapping of land and other natural resources.
Other important duties include identifying the
boundaries of units of government charged with
the administration of land rights, planning for the
development of resources and human habitat,
encouraging the sustainable use of natural re-

sources, the collection of fees and taxes, resolu-
tion of difficult land conflicts.

If maps are not available at local units of gov-
ernment where land administration is usually
best situated, effectiveness is reduced and op-
portunities for corruption are increased. As
shown in earlier sections of this report, maps are
not available at District, Posto Administratiovo or
locality levels, and certainly not at community
level. It seems appropriate to challenge IT ex-
perts and management specialists to devise sys-
tems that make this vital information much more
widely accessible than is presently the case.

6.8.5 Guidelines for Investors

FAO has developed some guidelines which
member countries may consider using in their
programs affecting land tenure. There is consid-
erable interest in Mozambique in encouraging
fair and sustainable agreements between com-
munities and investors. International and nation-
al investors who express interest in engaging in
agreements with communities might find these
guidelines to be helpful. *® Their adoption can
lead to stronger partnerships between private
sector investors and communities as companies
try to show their corporate social responsibility.

6.9 Survey Triangulation: Findings
from the Household Survey

If the future iITC Foundation incorporates an
Outcome Mapping design, then at various stag-
es of monitoring it may be useful to conduct lim-
ited and very specific surveys of households
involved in and excluded from membership in
particular boundary actor groups (e.g. communi-
ties, associations, CGRNSs, etc.). Such surveys
could triangulate information on investments at
the household scale or participation levels in
iTC-related or other activities. However, to gain
a deeper insight into household socio-economic
status, power-relations vis-a-vis local leaders,
association and other entities it may be more
cost effective to conduct selective short ethnog-
raphies in key sites. Ethnographic data would
provide much more in-depth information with

“*8 For more information, please see FAQO'’s Voluntary Guidelines on
Governance of Tenure http://www.fao.org/nr/tenure/en
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important nuances for learning lessons than the
broader outcome harvest tool or expensive sur-
veys that generate low accuracy quantitative
data typically geared towards measuring out-
puts, not outcomes.

Our team gathered limited data with household
interviews in 2 to 3 community sites in each
province (see Table 1). This activity served as a
form of triangulation and boundary actor as-

sessment of the types of investments in children,
land and other long-term improvements (see
Annex 7 further discussion and Annex 8 for a
copy of the household interview guide). The data
gathered were not intended to be comparative
nor to be analysed with inferential statistics, as
this would be inappropriate.

Figure 7. Survey Sample Sites

42
Number of

Surveys
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35
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25
18
a a

Second Site Additional Site Total
Sample Sites

Many of the contract completion dates in the 7
sampled sites for the household interviews were
fairly recent (most after 2011). Thus, it is too
soon to gauge the effects of iTC interventions in
terms of household investments in land,
education and durable goods. Only 4 of the 7
surveyed sites had at least 1 household that had
invested in an older child’'s ability to attend
higher-level  classes outside of these
communities in or after the year of iTC
intervention. Such investments would be a good
indicator to measure in future iTC assessments.
Broad survey data for inferring outputs such as
income, however, may not produce the most
essential information for future monitoring and
evaluation of the new iTC. Such tools should be
viewed critically, as investing in smaller teams
doing longer-term ethnographic work would
provide much richer information to complement
Outcome Harvesting data.

6.10 From Baseline to baseline, iTC
can plan and measure its success with
Outcome Mapping and Outcome
Harvesting

The design team working on a new iTC
programme is exploring various sources of
inspiration. One idea that has emerged from this
evaluation is the use of the outcome harvesting
tool for helping the design team assesses what
the past iTC has achieved in meeting its
strategic goals under conditions of great
complexity and uncertainty. In addition to
considering outcome harvesting for at least part
of iTC’s programme evaluation, the design team
has to present an overall plan to Government,
donors and NGOs for the functioning and
evolution of a new iTC. If the design process is
not too far advanced, the design team might
consider the use of aspects of its precursor,
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Outcome Mapping, for planning of the new iTC
programme.

Outcome Harvesting and Mapping are both
highly participatory tools based on the principle
that development actors should be involved in
the planning, monitoring and evaluation of an
intervention that will affect them, either as
implementers or as the subjects of change.
Therefore, an important planning step for the
new iTC would be to discuss this evaluation
report's findings, conclusions and lessons
learned with provincial iTC staff and with service
providers and draw out their perspectives on the
implications of what has been achieved, and
how iTC has contributed. Similarly, consultations
to the evaluation with community members and
associations in a representative sampling of the
geographical areas covered by iTC (and not just
in those areas sampled for harvesting of
outcomes for this evaluation) should inform the
new iTC strategic plan.

Both tools are also posited on the principle that
social change and development such as that
pursued by iTC are fundamentally about
individuals, groups, communities, organisations,
institutions and other social actors doing
significantly different things. Consequently, the
boundary actors for the new iTC’s programme
using the Outcome Mapping approach would be
a ‘“historical scan” of the current behaviour,
relationships, policies and practices of the social
actors that iTC is interested in influencing.

By adapting the developmental Outcome
Mapping definition of outcome, conventional
results-management tools such as the logframe
can be focused on what matters most to iTC: the
changes in social actors that iTC will set out to
influence in the next period. For example, a
central part of this iTC evaluation involved
transforming the iTC programme objectives into
“outcome challenges” to make explicit the
desired changes in behaviour and relations that
iTC aimed to influence in communities,
associations, investors, traditional leaders, local
government units, government agencies, and
NGOs. For the new iTC, the logframe’s

“outcomes” can be described as outcome
challenges. Similarly, the logframe’s “outcome
indicators” can be conceived as outcome
mapping’s “progress markers”, which are
specific, intermediate changes to which iTC
aims to contribute on the way to outcome
challenges.

Innovation is at the core of the iTC initiative and
by definition that means there may often be
considerable disagreement concerning the
nature of the development challenge or what to
do to confront the challenge, or both. And even
when there is agreement about the problem and
how to solve it, there will be great uncertainty
about what will work and what will be the results.
This complexity means that treating iTC as if it is
a tried and proven model, will be unwise.
Experimentation and trial and error are
necessary, and thus what is planned, both in
terms of activities and results, has to be
continuously assessed and revised.

For example, iTC aims to influence communities
and their organisations to make changes in their
relationship to land tenure and investment. It
also aims to contribute to changing the way that
social actors, who constitute an enabling
environment for commercial investment in
farming, do business. This requires that these
social actors change their policies and practices
for designing and carrying agricultural
investments so that the small farmer, as well as
the investor, benefits. Little of this can be
predicted with any degree of certainty; most of it
must be closely watched. Therefore, whether or
not Outcome Mapping is used, we suggest that
the  design team consider  Outcome
Harvesting, *° an adaptable, flexible tool to
enable the iTC staff to keep their eyes on what
matters and recognise and learn in real-time
from what truly is or is not working in order to

9 This tool was inspired by Outcome Mapping and has been used in
dozens of evaluations of the programmes of a diversity of funding
agencies, including the Ford Foundation, Open Society Institute,
IDRC, Hivos, PSO, Novib, the UN Fund to end Violence Against
Women, ActionAid, Oxfam International and the World Bank Institute.
Some have incorporated the principles of Outcome Harvesting into
their own monitoring and evaluation systems. See:
http://www.outcomemapping.ca/resource/resource.php?id=37.4
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make timely adjustments to
programme.

improve the

Periodically, perhaps every six months, the iTC
staff can use the outcome harvesting tool to
monitor the outcomes: the demonstrable
changes in the behaviour, relationships, policies
or practices of those boundary actors to which
the iTC programme has actually contributed.
They strive to identify the negative as well as the
positive, the expected and the unexpected
outcomes. Also, they register how the iTC
programme contributed, however small, partial,
unintended or distant in time (i.e., not
necessarily in the preceding six months) the iTC
activities may have been. Upon review by
management, some outcomes can be
substantiated with knowledgeable, independent
third parties in order to deepen understanding or
verify accuracy. The outcome information is can
then be classified and entered into a data base.

Annually, Outcome Harvesting can be used to
carry out a light formative internal evaluation.
The outcomes stored in the data sources,
including those of the previous 12 months,
would be compared and contrasted with the
original baseline. From this learning, decisions
would be made on what to do in the next twelve
months to enhance progress, correct errors and
generally improve the prospects for progress
based on hard evidence of what is working and
not working. Thus, rather than waiting until the
end of the project to harvest outcomes — actual
changes in “boundary actors” — and compare
and contrast with original project objectives cum
outcome challenges, throughout implementation
progress would be assessed, lessons learnt and
timely decisions made to improve the project in
course.

The iTC design team faces the dilemma how to
describe the influences of iTC — attribution
versus contribution. Social change initiatives
such as iTC face understandable demands to be
accountable for results. Complex processes of
social change, however, necessarily involve
multiple actors and factors and thus multiple
causes for the same effect. Consequently,

seeking to attribute changes solely to what iTC
did, means either the attributable results would
be few and mostly insignificant or iTC would
falsely attribute to its actions changes that in fact
are the fruit of many other actors and factors.
For fifteen years, there has been a movement,
led by IDRC and served by Outcome Mapping
and more recently Outcome Harvesting,
amongst other tools, to demonstrate that in
international development the
attribution/contribution dilemma is a false one.
That is, it is increasingly recognised that
contributing along with others to change can be
valuable and significant and in fact, is the way
that development and social change generally
comes about. Outcome Harvesting is a tool to
understand how iTC has contributed to
outcomes.

In the last year of the iTC programme, the
design team could incorporate a summative
external evaluation, contracted to a third party,
which would have the outcomes in the database
with which to build their evaluation. Thus, the
evaluators will be able to focus on the trends
and processes of change revealed by outcomes
havested at various times over the course of the
project (instead of having to harvest outcomes
retrospectively). The evaluators will be able to
substantiate patterns they perceive in clusters of
outcomes with other sources of data to
independently enrich their understanding of what
iTC had achieved and how. They will also able
to go beyond simple comparing and contrasting
with the original baseline and delve deeply into
how the baseline evolved over time: what
changes were brought about, what were the
contributions of other actors and factors in
addition to iTC. And they will contribute
historical, hard evidence to the new baseline, as
well as to inform the decisions needing to be
taken about iTC into the future.
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7. CONCLUSIONS AND
RECOMMENDATIONS

Despite the lack of baseline data from
communities, the intensive work of the
Evaluation Team using the Outcome Harvesting
methodology has produced a retrospective
evaluation from which a number of conclusions
concerning the iTC programme have been
derived. From these, the ET can confidently
present the major accomplishments of the
programme. These conclusions have been
confirmed by the teams’ work in the field and by
its analysis of data obtained through Outcome
Harvesting including confirmation of outcomes
through triangulation of results presented by the
change agent KPMG and its service providers
with large numbers of diverse boundary actors.
The team has also come to some conclusions
on differences between iTC/G6 and iTC/MCA.
The team found interprovincial differences which
are noted.

Based on its conclusions, the team would like to
recommend consideration of possible steps for
closing out the existing iTC programme as well
as those relevant for the design of the new
programme based on what has worked better or
less well in the current programme. The team
recognises its own limitations as evaluators. It is
committed to avoiding the temptation to
pronounce definitively on topics which, though
they may have come up in field work and led to
some observations concerning how they were
handled by the existing programme, may not on
their own provide clear evidence for their best
treatment in a new programme. Those designing
the new programme are privy to information not
available to the team.

Therefore, the ET will limit its recommendations
to those on which definitive evidence is derived
from the evaluation. On issues where the
evidence is less convincing or where other
factors beyond its experience may be involved,
the evaluation team points out issues that, in its
opinion, need to be considered or debated
further in deciding how to handle specific them
in the new iTC programme. On issues which

were emerging at the time the evaluation was
underway, the team will limit itself to pointing out
alternatives that are open to the new iTC to the
extent that these issues impact land rights and
opportunities to make optimal use of natural
resources for benefit of the communities. The
team hopes that in considering these
recommendations, those designing the new iTC
programme  will succeed in craftng a
programme more closely tailored to the needs of
rural communities in Mozambique which iTC
serves.

7.1 Recommendations for Outcome
Challenges

7.1.1 Recommendations for Community
Preparation
7.1.1a Outcome Challenge 1: Communities

will know their rights and improve
their security of tenure
Communities place real value on knowing their
rights and on the greater security that
delimitation provides them in protecting their
land and related rights. In new areas for iTC
such as Zambézia, communities expressed their
gratitude to iTC for opening their eyes to the fact
that they had certain rights and for giving them a
general idea of what those rights were. In
provinces such as Manica where iTC had been
working for a longer period of time, this
appreciation was less evident. Communities also
demonstrated clear satisfaction with the greater
security of tenure derived from the delimitation
of their land; one service provider stated that
communities it served in Zambézia and
Nampula had manifested their willingness to pay
to have their land delimited. Communities
confirmed that they had invested substantial
time and effort to learn what their rights were
and accompanied those carrying out the
delimitation in numbers far exceeding those
required to actually mark community boundaries.
The iTC succeeded in delimiting several
communities in Zambézia where previous
attempt at delimitation had failed or had been
left incomplete, settling long-standing conflicts in
the process. The iTC/MCA through its ambitious
area targets and clustering of communities and
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other procedures encouraged rapid progress on
delimitation.

Recommendation: The new iTC may find it
cost-effective to adopt ambitious area target,
concept notes and other aspects of the iTC/MCA
approach to meet the large demand of
communities for knowledge about their land
rights and for delimitation and protection of their
land. Large areas especially in the northern
provinces have not been delimited. The iTC also
has the opportunity of reviewing SPGC registries
and reviewing earlier delimitations, correcting
any errors encountered and bring past
delimitations up to current standards. The
willingness to pay of communities should also be
tested and, if confirmed, incorporated into the
iTC programme to maximise resources available
for delimitation.

7.1.1b  Outcome Challenge 2: CGRNs
established and demonstrate
improved natural resource
management capacities

CGRNs have been established in most

communities and have participated actively in
the delimitation process. Most members
understand their community’s basic rights and
are able to protect against intrusion by outsiders
from other communities but have difficulty
standing up to well-connected outsiders and
negotiating from a position of equality with
outside investors. To date, CGRNs and the
communities that they represent recognise their
right to a percentage of forestry and wildlife
taxes, but that few have succeeded in obtaining
their 20% share of these taxes. No communities
were identified which had succeeded in
negotiating a portion of revenues from mining
operations. CGRNs have incorporated some
lower status individuals (including men and
women) in leadership roles. Their role in
managing community resources has the
potential for putting the CGRN into conflict with
traditional local authorities.

Recommendations: Additional and ongoing
support is needed for CGRNs after the end of
iTC direct interventions. The fiscais appointed by

the CGRNs to watch over community resources
need additional training and equipment beyond
that provided by iTC. A system of ongoing
support is needed so that when investors
approach ~ communities  with  investment
proposals, CGRNs can count on the outside
experts in their corner to guide their lead role in
community consultations and to provide them
with an accurate assessment of benefits to both
the community and the investor of potential
investments.

As the current iTC winding up, part of unspent
funds might be channelled to helping CGRNs in
obtaining their 20% share of forestry and wildlife
taxes, including support for opening up bank
accounts required for the transfer of these funds,
periodic audits, etc. Given its importance in
many areas, might the new iTC also consider
assisting communities in negotiating revenue-
sharing agreements with mining operations?

7.1.1c  Outcome Challenge 3: Communities
demonstrate that land conflicts can
be managed successfully

Conclusion: The iTC intervention has resolved
conflicts, some of them long-standing, between
two or more communities. Its interventions have
also resolved some conflicts between
communities and outside private parties. Some
communities have found that internal land
conflicts have also been reduced following the
iTC’s work focusing on community preparation.

7.1.2 Recommendations for Preparing
Associations for Investments
7.1.2a  Outcome Challenge 4: Community

investors, organised into legalised
associations will reach agreements
with communities about access to
land
The iTC has successfully assisted existing
associations and helped form and legally
constitute new associations; it has helped both
newly formed and well-established associations
to reach agreement with communities on access
to land. In some associations, especially newly
formed ones, the decline in membership calls
into question the associations’ long term viability
and their ability to survive as economic entities.
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Most associations which have achieved
agreements with communities concerning land
have focused on agricultural activities. In some
cases in Zambézia, community land was not
easily identified due to the fact that large
amounts of community land were under forestry
or mining concessions or already allocated
through local lineage structures which took
precedence over community allocation of land to
associations for demarcation.

7.1.2b  Outcome Challenge 5: Associations
and other Investors apply for formal
DUATS for documenting access to
specific pieces of land

The IiTC largely succeeded in assisting

associations and external investors to apply for
and demarcate specific pieces of land. However,
the shaky nature of some of the associations
and the fact that in some cases land titled to the
association is being used individually contain
elements which could produce future land
conflicts if DUATs fall vacant or individuals and
groups cannot agree on land allocation within
the DUAT. The IiTC/MCA, because of its
ambitious area targets, has concentrated more
on delimitation than on small demarcations. The
evaluation team also notes that all costs of
demarcation done under the programme were
born by iTC.

Recommendations: The new iTC may want to
consider the viability of new associations and
the revival of defunct or moribund ones to be
sure that they represent an organic development
meeting community needs or those of some of
its members without harming overall community
interests. It may also want to consider the
implications of demarcating land under a
collective DUAT to an association when in fact
said land is being used individually. The new iTC
may  want to consider cost-sharing
arrangements  for demarcating land to
associations so that cost becomes a factor in
associations’ decision-making prior to applying
for community land to be demarcated in their
favour. The fairness of DUATs for private
investors is often dubious in terms of what
benefits that granting such DUATs may provide

to communities. The new iTC may wish to
establish a mechanism for ongoing support to
allow communities to analyse benefits accruing
to the community and the investor prior to
consultations and before permitting land to be
demarcated in favour of investors. The new iTC
may also want to reflect on what happens to
DUAT land when associations or private
investors fail and to offer appropriate solutions
that allow abandoned land to revert to
community control.

7.1.3 Recommendations for Effective
Stakeholder Relationships
7.1.3a  Outcome Challenge 6: Investment

plans implemented

The iTC's interventions lay the groundwork
which makes it possible for communities,
associations and individual investors to have
greater security of tenure. Its work thus sets the
stage for investments. However, in only a small
number of cases do investments actually take
place during the short period in which service
providers are actively working in communities
under contracts covered by iTC. However, the
evaluation team did confirm that many
investments have arisen after the end of iTC's
direct interventions; this fact indicates that the
assumptions implicit in the iTC programme and
made explicit in the ToC concerning laying the
foundation for investments were correct.

The core competence of many service providers
lies in areas unrelated to the preparation of
investment plans in rural areas. Service
providers do not have the resources to support
chosen internal investments over an extended
period of time nor expertise needed to negotiate
fair investment plans with external investors.

Recommendations: Noting that most
investments are likely to emerge after direct iTC
interventions related to improving tenure security
have ceased, a mechanism needs to be put in
place so that communities and associations can
obtain the external assistance which they need
to make sure that investments that are
implemented have a high likelihood of success
and of improving the welfare of their proponents
and the community more generally. The new iTC
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itself or an alliance with other partners need to
establish a framework which allows specialised
service providers to advise and assist
communities in making internal investments and
to assist them in negotiations with external
investors.

7.1.3b  Outcome Challenge 7: Service
providers improve capacities to help
communities & associations

The ET confirmed that service providers’
understanding of land issues and their capacity
to deal with them in an effective way had
increased as a result of their work under
contract to KPMG in implementing the iTC
programme, short as most of these contracts
were (usually 9-12 months). KPMG had a role in
developing this capacity but the service
providers’ interaction with other boundary actors
(particularly SPGC and SPFFB) were
instrumental in improving service providers’
capacities on land and other natural resources.

Recommendation: The new iTC needs to
decide how current service providers’ skills in
other areas could be improved to support post-
iTC investments. This could be done by using
framework contracts or other mechanisms and
focusing on service providers who are expected
to play an ongoing role in their given geographic
areas of operation. It also needs to establish a
mechanism making available special expertise
as required to facilitate internal and external
investments. The new iTC may want to provide
some kind of long term institutional support or
the covering of part of the overhead and costs of
service providers having appropriate skills to the
tasks communities face.

7.1.3c  Outcome Challenge 8: Governmental,
NGO, and other boundary actor
objectives become more aligned with
those of iTC

The ET concluded that few if any of iTC’s
accomplishments could be uniquely attributed to
its interventions alone. Rather, it confirmed that
collaboration of other boundary actors was
essential to achieving outcomes favourable to
meeting community needs and that iTC

succeeded in marshalling other boundary actors
in support of these achievements. The
evaluation team noted in particular that MCA
support to SPGC seemed to be conducive to
more rapid processing of land delimitations and
demarcations for the entire iTC. It also noted
that delays in processing some demarcations
were more related to provincial Government
constraints than technical difficulties
encountered by Government services. The team
also observed increased alignment by local
authorities, NGOs, Government services and
provincial government with iTC's objectives
though joint work on achieving them.

Recommendation: The new iTC may want to
consider providing additional support to
boundary actors (particularly SPGC and SPFFB)
to allow them to better support iTC activities. It
may also want to seek other ways of convincing

Government authorities to recognise and
support a closer congruence with iTC’s
objectives.

7.1.4 Recommendations for Community

Empowerment
7.1.4a Outcome Challenge 9: Women and
men participate more equally in the
governance of the CGRNs,
Associations and other local
institutions
The ET found strong indications of broader
based participation by lower status members of
communities (women and some men with lower
positions within the local community hierarchy).
The evaluation team viewed this participation as
one indication of greater community
empowerment as a result of the iTC
interventions than had been expected prior to
fieldwork. Individuals who in the past would have
been mere observers (if that) of a process of
change such as the one which iTC promoted
were found to be active participants, be more
likely to have their voices heard and to occupy
positions of importance within community
institutions. Organisations of which they were
members, including CGRNs, were becoming
new actors in community decision making which
had in the past been dominated by traditional
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leaders, high status individuals and local

authorities alone.

Recommendation: The new iTC may want to
build on past achievements to encourage
additional empowerment of low status individual
to achieve more representative community
institutions.

7.1.4b  Outcome Challengel0: People in
communities and associations become
more empowered by coordinated
action

The ET observed the beginnings of
communities’ forming alliances with outside
organisations, Government agencies and private
institutions, businesses and investors in ways
that were likely to lead to improvements in
community welfare or in that of substantial
fractions of their population. The iTC had
contributed to improving communities’
confidence in themselves and their ability to use
of greater knowledge of their rights, more secure
tenure and community organisations capable of
protecting their natural resources, in order to
negotiate for support or to arrange for beneficial
agreements with outside entities.

Recommendation: The new iTC may want to
increase empowerment of communities and their
members, and their changes in behaviour be
taken into account in its new programme. The
assessment of the status of individual
empowerment and of community and
association ability to negotiate alliances should
be incorporated in baseline observation of
communities and in subsequently in tracking
their development over time. The new iTC
should consider ways by which communities and
their organisations or associations could be
helped to forge these alliances and establish
partnerships at a faster rate and on more
advantageous terms.

7.2 Recommendations on Additional
Issues

7.2.1 The Future iTC Management

The ET noted that though few investments
emerged during the course of iTC'’s interventions
themselves, substantial numbers of investments

have emerged thereafter. Most such
investments have been internal investments on
a small scale of which about half have failed.
Smaller numbers of external investments have
been observed, and most of these appear to
have provided some positive benefits.

Recommendations: A mechanism to support a
broad gamut of investment types and to make
available expertise relevant to individual
investment packages is needed. The question
is: should such support come from the new iTC
directly or from arrangements made with other
programmes and separate sources of funding?

7.2.2 The issue of Centralised Control

Delays have been noted as a result of
centralised control of decision making and
limited financial authority at the provincial level,
particularly in iTC/MCA provinces.

Recommendation: The new iTC may choose to
provide provincial managers greater decision-
making authority and higher financial decision
limits in order to expedite interventions and allow
teams to adjust overall programme norms to
local conditions and needs.

7.2.3 Shortcomings in the M&E System

The ET concluded that the iTC M&E system is
less than ideal in identifying bottlenecks, their
causes and proximate solutions. Flow charts
and simple systems for tracking of key activities
and outputs were found to be inadequate for
identifying and dealing with delays in iTC
processes in terms of identifying exactly with
whom, where and concerning what.

Recommendation: The new iTC may seek to
identify new approaches to deal with bottlenecks
encountered in processes of  tenure
improvement and to incorporate them into the
new programme’s design.

7.2.4 Improved Documentation

The team concluded that Ilocal Iland
administration could be improved by leaving
better documentation in the hands of
communities, traditional leaders and local
authorities.
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Recommendation: The new iTC may want to
consider providing some limited financial and
technical support so that copies of service
providers reports, delimitations, demarcations
and legalisation of associations and CGRNs
(such as records of steps completed thus far
and participatory maps) could be made available
to local authorities. Local administrations would
then be capable of managing a greater
percentage of land issues within their
communities and communicating actions taken
periodically to SPGC to keep central land
records in sync with permanent changes
registered at the local level.

7.2.5 Clustering

The ET concluded that the clustering of
interventions promoted greater efficiency and
increased programme outreach allowing it to
cover more communities. The team further
concluded that clusters which included different
communities with shared boundaries led to the
resolution of long standing conflicts over land.
However, it also found that reporting by service
providers failed to provide a one-to-one
correspondence  between  outcomes  for
individual units and the interventions related to
them, making evaluation more difficult.

Recommendation: The new iTC should retain
the cluster approach to interventions to preserve
efficiency and to maximise the numbers of
communities that can be covered as well as the
area delimited/demarcated in the new
programme. However, it may want to encourage
service providers to report on their activities in a
more precise way in order to improve monitoring
and evaluation.

7.2.6 Outcome Harvesting

The ET concludes that Outcome Harvesting is
an effective tool for retrospective evaluation. It
comes to this conclusion based on its
experience acquired on this evaluation. None of
the four members of the team in the field had
prior experience with the Outcome Harvesting
methodology but had the full support of one
member who co-developed the approach with
the global Outcome Mapping community. The
team is satisfied that Outcome Harvesting is a

good methodology for retrospective evaluation,
particularly in the absence of a baseline
establishing major indices of desired changes to
be produced by the intervention.

Recommendation: The ET supports
incorporating Outcome Harvesting as part of the
monitoring and evaluation system employed to
improve the future iTC programme and suggests
that consideration be given to include Outcome
Mapping as a guiding principle for overall
programme design. The ET is convinced that it
would be feasible to gather baseline data
focusing on the behaviour of communities, their
members and that of other boundary actors and
to measure these changes in this behaviour
periodically throughout the time of programme
operation using an Outcome Harvesting
approach. The team suggests that this approach
would facilitate corrections to implementation
and would allow the new programme to respond
more rapidly to observed deficiencies and
changing conditions and to take advantage of
new opportunities as they emerge.

7.2.7 Policies that the future iTC may wish to
address
The ET concludes that large-scale land

acquisitions (LSLAs) and area development
schemes such as BAGC, PROIRRI and the
Nacala Corridor are major issues that are
affecting or will affect communities served by the
new iTC. It further concludes that in-depth
analysis of the impacts such projects could have
on communities and the development of
proposals for mitigating negative impacts on and
maximising benefits to communities are major
policy themes which the new iTC may wish to
address.

Recommendation: The new iTC may want to
consider LSLAs and area development schemes
from the point of view of communities to
enhance the Reference Group’s ability to guide
the new iTC programme as it deals with these
new challenges and opportunities. It will want to
consider how such independent studies affect its
relations both with Government and with
communities and CSOs that are working with
them if the new iTC chooses to support policy
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research, it needs to consider if such research is
best managed by a single staff member or a
small unit focused on economic, natural
resource and policy. Whatever way it might
choose to organise policy-oriented research,
close coordination with the iTC legal counsel
would be needed to translate policy findings into
draft legislation written in ways which favour
community welfare. Legal counsel role would
extend to interpreting what the implications for
new legislation and amendments mean for the
day-to-day workings of iTC as well as for
achieving broader goals. The new iTC might
also decide to leave policy work to other
organisations.

7.2.8 Lack of Community Consultation
The ET concludes that large scale land
agreements and concessions have been
established in the past without any or with
inadequate consultation with communities.

Recommendation: The new iTC needs to
decide how best to encourage more effective,
informed and documented community
consultations and prior review of proposed
agreements before concessions are permitted to
be granted.

7.2.9 Application of the Land Law

The ET concluded that Article 35(d) of the Land
Law requiring any delimitation above 10,000
hectares to be approved by the Council of
Ministers is leading to behaviour on the part of
communities and those assisting them which
complicates communities’ ability to protect and
to make best use of their natural resources.
Communities should delimit their land in ways
that make most sense for them and makes it
more difficult for outside entities to define the
best use of land development in their stead and
without holding full and fair community
consultations.

Recommendation: The new iTC may find it
useful to review and possibly advocate changing
Article 35(d) of the land law to provide
substantial benefit to communities. If it decides
to carry out this review, communities would need

to be consulted in ways that provide a
substantial input into the review process.

7.2.10 Decentralisation

The ET concluded that local land administration
could be improved by providing relatively
minimal resources to local government units
over an extended period of time. It believes that
overall efficacy could be improved by
decentralising some functions such as recording
of rights to community land, updating of
community development agendas and land use
maps, and enforcing sustainable use of their
natural resources.

Recommendation: The new iTC should
consider some decentralisation of management
facilitate the work of the coming programme. It
would have to decide on appropriate limits for
provincial managers so that decentralisation
improves assistance to communities.

7.2.11 Community Rights

The ET concluded that past agreements and
grants of concessions may not have adequately
protected community rights and in many cases
these rights were still not being respected even
when communities had been made aware of
them by training provided by iTC.

Recommendation: The new iTC may want
encourage investors to follow FAO Voluntary
Guidelines on Land Governance and
Mozambique’s own rules so that agreements
can be negotiated which are fairer to
communities in the deals that are made with
investors.
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