Getting the PFM basics right
(A study of PEFA scores
awarded over the 2016 and
2011 Frameworks)

By David Fellows and John Leonardo

Introduction

The Public Expenditure and Financial Accountability (PEFA)
programme provides a framework for assessing and reporting the
strengths and weaknesses of public financial management (PFM).
The current 2016 Framework refines the previous 2011 Framework
and 1is structured under a hierarchy of 6 Pillars, 31
Indicators (PIs) and 94 Dimensions. The PEFA Field Guide
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explains the components of the 2016 Framework and describes
how an assessment team should score each dimension on a scale
of A to D, a D score representing the lowest level of
performance.

An initial assessment of the latest PEFA reports for countries
published under the 2016 Framework suggested that many
countries were not getting the PFM basics right. This led to a
comparison of recent results with those from earlier PEFA
reports prepared under the 2011 Framework to examine
performance over time and the lessons for PFM improvement that
such a comparison may offer (termed the ‘dual study’). It was
decided to focus on dimension scores since the demands of PFM
can change markedly depending on the aspects of the subject
matter under consideration and the evident variations of score
for the same country at dimension level within a range of PIs.

It was decided to confine this initial study to the analysis
of D scores at the dimension level given the frequency of D
scores, the very poor performance they represent and the
importance of raising performance to a higher level. The Field
Guide requires a D score when: ‘the feature being measured 1is
present at less than the basic level of performance or 1is
absent altogether, or that there is insufficient information
to score the dimension’.

For the purpose of this study, D scores include dimensions
marked D*, NR and some NA scores where evidence suggests a
breakdown in PFM activity. It seemed evident that these
attributions are often applied inconsistently and serve to
obscure the extent of the poor performance of some countries
by avoiding the use of justifiable D scores. A summary of all
scores for the 2016 Framework and the dual study evaluations,
as discussed in this report, can be accessed at Annex 1.
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2016 Framework analysis

The 2016 Framework analysis consisted of the latest published
evaluations for the 63 countries for which there were
published reports at the time of this study. The D scores
represent 32% of all dimension scores in this data set, 39%
amongst low-income countries.

D scores were widely distributed throughout the framework with
45 of the 94 dimensions having an above average number of D
scores.

The study also defined and assessed the key factors (termed
descriptors) that contributed to PFM performance. The results,
summarised at Annex 2, suggested that most D scores can be
explained by the absence of ‘Management Effectiveness’,
‘Integrity’ and in one case of ‘High Level Technical
Knowledge’ although poor “System Design” was another
potentially important contributing factor.

Annex 3 provides a full list of the 2016 Framework dimensions
and D score data together with the descriptors contributing to
each dimension.

Dual framework

Following the results of the 2016 Framework D score study it
was decided to undertake a review of 45 countries that have
undertaken at least one PEFA evaluation under both the 2011
and 2016 frameworks (the earliest and the latest studies we
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used for countries with more than two studies). This enabled a
country’s performance to be compared over a five-year period.

The 2011 and 2016 PEFA frameworks differ in many respects. An
equivalence table published by PEFA suggests that the two
frameworks can be aligned to 37 “equivalent” dimensions on the
basis that the respective dimensions were either “directly
comparable” or “indirectly comparable”.

The PEFA equivalence table identifies 28 dimensions (or 1in
some cases subsets) from the 2011 framework as “non-comparable
(subject only)” to 2016 counterparts suggesting that the
dimension descriptions and scoring routines differ markedly
while the general area of relevance to the dimensions are
similar. This leaves only 37 pairs of comparable dimensions.

On examination, the study team decided that 26 of the 28 pairs
of dimensions judged “non-comparable (subject only)” were in
fact very similar to the 2016 counterparts, the main
difference being the way in which the later guidance 1is
translated into clear-cut scoring criteria but that a good
PEFA evaluator should have made reasonably similar judgements
for both frameworks when reviewing all but two of these
dimensions.

This exercise, therefore, recognises 63 equivalent dimensions
while also providing results for PEFA’s 37 equivalent
dimensions. It is suggested that the D score characteristics
of both data sets are sufficiently similar to provide a
reasonable validation for the larger 63 dimension equivalence
thereby extending the wusefulness of inter-framework
comparisons. Details of the PEFA and PFMConnect equivalence
tables are set out at Annex 4. The dual study of 2016 and 2011
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Framework with D score data at dimension level 1s set out at
Annex 5.

The dual study is highly concerning in terms of the lack of
improvement amongst those dimensions receiving D scores. These
data are further summarised and commented on below.

Table 1: Dual Framework Study Comparison of Results at Dimension Level
for the relevant 45 countries
Data Set Average D-score across Dimensions with Dimensions Countries
all dimensions above with with fewer
Average D scores fewer D D scores in
2016 2011 2016 2011 scores in 2016 than
Framework | Framework 2016 2011
compared
with 2011
% %% % % No. No.
(i) (ii) (iii) (iv) (v) (vi) (vii)
PEFA’s 37
comparable 26 23 49 46 13 17
dimensions
PFMConnect's
63 dimensions 28 23 43 41 16 10

The dual framework study reveals a deteriorating performance
with most dimensions exhibiting a greater number of D scores
in the later evaluations. Only 13 (35%) of dimensions from the
37 dimensions study and 16 (25%) from the 63 dimensions study
experienced reductions in D scores between evaluations.

When the dual evaluations for the same country were compared,
see Annex 6, it was noted that most countries recorded a
higher proportion of D scores for the same dimension in both
evaluations demonstrating a reasonably consistent poor
performance. A few countries displayed 1less consistent
results.
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Few countries in the 63 dimensions set recorded reductions in
the number of D scores in 2016 framework results compared with
the 2011 framework results. The top performers where
significant PFM reform activities had been undertaken between
the dual framework studies included: Philippines, Maldives,
Mongolia and Tajikistan.

Table 2: Comparing above average D scores for both frameworks
Data Set Dimensions with above average D scores
Total for 2016 Total for 2011 Common to both
framework framework frameworks’
No. MNo. No. (%)
(i) (ii) (iii) (iv) (v)
PEFA’s 37 comparable 18 18 13 (72)
dimensions
PEMConnect’s 63 25 25 20 (77)
dimensions
MB: Column (iv) shows that of PEFA’s 37 equivalent dimensions 13 (35%) have above average D
scores common to both frameworks or 20 (32%) for PEMConnect’s 63 equivalent dimensions.

The results for the proportion of dimensions with above-
average D scores that are common to both framework dimensions
sets is concerning. Approximately one third of all dimensions
had above-average D scores that were common to both frameworks
for the same country for both datasets. In addition, over 70%
of the above-average dimensions in both datasets were common
to both frameworks showing limited improvement in the worst
scoring areas over a five-year period.

Dimensions with regular poor performance are widely
distributed (titles in red at Annex 6). This suggests pockets
of poor management that remain in place without effective
challenge and this is consistent with the descriptor analysis.
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Conclusions

This study offers a range of findings that pose questions
about the approach, effectiveness and sustainability of PFM
reforms instituted by national and subnational governments
often in collaboration with development agencies. The concerns
about management effectiveness and integrity highlighted in
this study must be seen to question the most basic aspects of
any organisation.

The study focusses on D score analysis, but it could be useful
to extend the analysis to C-level scores where the performance
of countries still remains below good international standards.
This could reveal new characteristics of national PFM
performance and extend the range of analytical techniques
applied to performance data.

The data analysis evidences the credibility of PFMConnect’s
extended 63 dimension equivalence model that offers
significant potential for more detailed studies of specific
countries or regions.

Further work on descriptors to reveal contributory factors to
variations in performance seems worthy of further development.

The failure of some governments to publish PEFA studies in
full reinforces concerns about the need for greater attention
to integrity. Another improvement that could be readily and
widely implemented is legislative scrutiny of audit reports
(PI 31).



Recommendations

We recommend that country-specific studies should be
undertaken based on PEFA assessment reports (both 2016
Framework studies for the full 94 dimensions and dual studies
where the data are available) examining D scores at dimension
level to establish potential causes of poor performance and
identify ways in which performance may be improved. Issues to
consider with respect to areas of poor performance, include:

= The commitment to personnel development and support,
including: in-service training, management development,
oversight, feedback on performance, and system design.

= The adequacy of transparency and accountability and
evidence of corrupt activity.

» The quality of relevant communication and support levels
among different departments and units of the finance
ministry.

» The reasons for persistently poor or erratic performance
and the fit with other findings.

» The observations of managers and staff on reasons for
poor performance and barriers to improvement.

We recommend that country studies should be designed as the
initial phase of PFM development programmes. In this context,
a report by the Swedish International Development Cooperation
Agency (SIDA) offers some observations about the conditions
for effective PFM reform. These include the importance of
change agendas being aligned with Government priorities and
the need to treat PFM reform as a learning process with strong
emphasis on coordination and systematic evaluation of the
activities performed by teams responsible for delivery.
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Groups of countries or subnational bodies may wish to
collaborate in reform programmes enabling challenges and
learning to be shared and systems of mutual support developed.
We have previously advocated the use of digital communication
as a cost-effective and time-saving way of sharing knowledge
and ideas between nations (incl. expert advisors).

Any country, region or development institution wishing to
participate in further work in this field is invited to
discuss their interest with the authors.

An article based on this study has been published by the IMF's
PFM Blog.

PFMConnect is a public financial management consultancy with a
particular interest in the use of digital communication to
support learning and sharing expertise amongst the
international development community.

David Fellows began his career in UK local government where he
became President of the Society of Municipal Treasurers and a
pioneer of digital government. He has held appointments in the
UK Cabinet Office and the National Treasury of South Africa
(david. fellows@pfmconnect. com).

John Leonardo is a PFM expert with extensive worldwide
experience. He has undertaken PFM assignments in Africa, Asia,
the Caribbean and the Pacific where he undertook PEFA
assessments. Both authors are directors of PFMConnect, a
public financial management consultancy
(john.leonardo@pfmconnect.com).
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Digital Media, Transparency
and the War Against
Corruption

Posted by David Fellows and John Leonardo[1l]

Corruption 1is highly damaging to economic and social life
through misappropriation of public funds, restriction of open
market activity, favouritism towards families of those in
power, and the many detrimental effects of rent seeking. In
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this piece we review evidence for the power of transparency to
reduce corruption and improve economic performance. We then
consider the increasing relevance of digital media,
particularly social media, to the transparency agenda and how
its application can be encouraged.

Economic performance, transparency
and corruption

The IMF’s‘’ Framework for Enhanced Fund Engagement’ 2018 noted
that (i) transparency is significantly correlated with a
perceptions-based indicator of the control of corruption; (ii)
higher levels of corruption are typically correlated with
lower growth; and (iii) corruption and governance are
significantly associated with average long-run per capita
growth, investment, and revenue. The IMF’s Fiscal Monitor:
Curbing Corruption (April 2019 edition) shows that the least
corrupt governments can collect considerably more in taxes
than those at the same level of economic development. In a
blog announcing this guidance Christine Lagarde, then Managing
Director of the IMF, affirmed the importance of transparency
by commenting that; ‘At the end of the day, the most durable
“cure” for corruption is strong, transparent, and accountable
institutions’.

How governments may involve digital media

The World Bank Document ‘Enhancing Government Effectiveness
and Transparency: The Fight Against Corruption’ (September
2020) details studies in which developing countries have
sought to combat corruption by improving transparency.
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It instances:

The 1identification of <corruption relating to
infrastructure projects in Columbia by the Government
urging citizens to publicize unfinished projects.

= The introduction of participatory budgeting in Brazil
where one study found that adopter municipalities
achieved a 39% higher tax collection than those that had
not.

= The use of Beneficial Ownership declarations in the
Ukraine where online access to records promises
significant advantages following a chequered
introductory experience.

» Public reporting of Supreme Audit Institution (SIA)
findings in Ghana, and India’s practice of encouraging
the public to comment on SIA reports and provide
evidence of misdeeds.

These are all public engagement activities that can most
readily be undertaken via digital media.

The impact of social media

Social media 1is a growing phenomenon across the developing
world. It can be used by governments to encourage citizens to
make their views known (figures in million).



Country | Population| Internet Internet Facebook Twitter Min of

users users users users Finance

Dec-00 Dec-19 Dec-19 Dec-19 Twitter

followers

Jun-20

Kenya 53.7 0.2 46.8 7 0.954 *0.004

Rwanda 12.9 0.005 6 0.6 0.079 0.064

Uganda 45.7 0.04 18.5 2.5 0.177 0.062
Note: *Kenya’'s Anti-Corruption Agency has 293,000 Twitter

followers

A survey of Kenyan social media users conducted by SIMELab in
2020 suggested that social media use was becoming highly age
specific.

Age Social Media Preferred by Kenyan Users (SIMELab findings)
Primary school pupils
14 to 20 years
21 to 25 years
26 to 35 years

Facebook
Pinterest, Snapchat, TikTok

Instagram, Snapchat, Telegram

Linked in (particularly for those from higher education), Skype, Twitter

The survey identified the three most used media as WhatsApp
(89%), Facebook (82%) and YouTube (58%). TIFA Research has
identified Facebook as the current most effective advertising
platform.

The African public accountability movement Connected

Development (CODE) based in Nigeria uses digital media to help
marginalised communities monitor public service investment
employing its ‘follow the money’ slogan. A current focus 1is
COVID-19 expenditure.
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We have analysed the correlation between Transparency
International’s 2019 CPI scores for the 48 best performing
African Countries included in the index where both Facebook
and Twitter services were available. There are strong positive
correlations between social media user numbers and perceived
corruption levels. This result seems consistent with the
transparency/corruption relationship found in the IMF
Framework for Enhanced Fund Engagement, reflecting public
interest in government affairs and corruption.

A growing relationship between formal digital
media and social media

Over the past year online news media have reported government
initiatives against corruption and investigated acts of
corruption. Two examples:

- 0n 11" November 2020 the Cyprus Mail commented that:
‘without (greater) public support, anti-corruption
groups are unlikely to attain their objectives, because
the politicians will have no reason to take any notice
of them’.

= 0n 21°" November 2020ABS-CBN News reported that a task
force investigating Philippine Government corruption led
by Justice Secretary Menardo Guevarra had received at
least 60 complaints during the previous two weeks.

These causes could benefit from social media use by community
activists (Cyprus) and the government (Philippines).
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Conclusions

The economic impact of the COVID-19 pandemic on developing
countries brings the prospect of reduced national resources
unless and until these countries can address their corruption
challenges.

Formal online media have helped increase transparency 1in
recent times. Further, social media is fast becoming an
important form of popular communication throughout the
developing world. The targeted use of social media platforms
presents an effective opportunity for online public engagement
that makes messaging easy to assimilate and respond to.

Governments can use social media to seek public support for
reporting anti-corruption activities, complaining about unfair
decisions and exposing the accumulation of unexplained wealth
by politicians and officials. Such engagement is, however,
dependent on the demonstration of government integrity, the
recognition of public priorities, and the provision of basic
information on services and funding to local communities.

The international development community can encourage
governments to uphold press freedom, protect whistle-blowers
and use social media as part of the transparency process, and
scale up its support to countries that are pursuing effective
anti-corruption policies.

A supporting video is available here.
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[First published by IMF PFM Blog 7"January 2021]

[1] David Fellows is an international development PFM advisor
who previously worked extensively in UK local government
finance and in the Cabinet Office. He was a leader for the
introduction of digital communication in UK public service
delivery. John Leonardo is a PFM expert with extensive
worldwide experience. They are both directors of PFMConnect, a
consultancy providing online support in the fields of public
finance and digital communication
(david.fellows@pfmconnect.com).
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digital transparency update


mailto:david.fellows@pfmconnect.com
https://blog-pfmconnect.com/regional-pacific-sids-pfm-digital-transparency-update/
https://blog-pfmconnect.com/regional-pacific-sids-pfm-digital-transparency-update/

Our June 2020 video “Improving PFM digital transparency in

SIDS finance ministries” examined finance ministries (MoFs)
use of digital platforms such as websites and social media to
provide public financial management (PFM) related information
in small island developing states (SIDS). Recent PFM digital
transparency regional trends in Pacific SIDS are examined in
our “Regional Pacific SIDS PFM digital transparency update”
video.

Pacific SIDS PFM digital
transparency regional trends

PFM digital transparency trends were analysed for 11 Pacific
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SIDS where MoF websites were active in the 2020 September
quarter to provide the basis for this regional trends
analysis:

= Cook Islands
 Fiji

= Kiribati

= Marshall islands
= Micronesia

= Northern Marianas
= Papua New Guinea
= Samoa

= Tonga

= Tuvalu

= Vanuatu

Seven Pacific SIDS did not have active MoF websites in the
2020 September quarter.

Charts for the following regional indicators are presented:

- MoF website penetration levels for the 2020 March and
September quarters. The figures used in these charts
were obtained using a two-step process. Actual visit
data for the March and September 2020 quarters was
annualised to provide projections of estimated 2020
visits. The resulting 2020 annual MoF website visit
projections were divided by the number of country
internet users to obtain MoF website penetration levels.

- Domestic and non-resident visits to MoF websites for the
2020 March and September quarters; these charts reflect
the percentage of visits to MoF websites attributable to
local residents and non-residents in the 2020 March and



September quarters based on actual visit data.

- Rates of change in MoF website visits; this data is
based on changes to MoF visit levels between the 2020
March and September quarters.

- MOF Facebook penetration levels as at June 2020 and
October 2020; these figures were obtained by dividing
actual MoF Facebook follower numbers by the number of
country Facebook subscribers.

- Changes in Facebook follower numbers between June 2020
and October 2020; these charts reflect changes in the
respective MoF Facebook follower numbers.

Currently, no Pacific SIDS MoFs maintain Twitter accounts.

Key regional analysis findings
Some of the key findings from our analysis are as follows:

» Estimated total Pacific SIDS MoF 2020 visits in the 2020
September quarter were 13.10% higher than in the 2020
March quarter for the 10 MoFs where data was available
for both quarters

» Total Pacific SIDS local resident MoF visits to the
above-mentioned 10 MoF websites increased by 375% in the
2020 September quarter over the 2020 March quarter
whilst total non-resident MoF visits fell by 50%

» Pacific SIDS MoF Facebook follower numbers (and overall
Pacific SIDS average MoF Facebook penetration level)
increased by 41.31% between June 2020 and October 2020



Regional Caribbean SIDS PFM
digital transparency update
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Our June 2020 video “Improving PFM digital transparency in

SIDS finance ministries” examined finance ministries (MoFs)
use of digital platforms such as websites and social media to
provide public financial management (PFM) related information
in small island developing states (SIDS). Recent PFM digital
transparency regional trends in Caribbean SIDS are examined 1in
our “Regional Caribbean SIDS PFM digital transparency update”
video.
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Caribbean SIDS PFM digital
transparency regional trends

PFM digital transparency trends were analysed for 18 Caribbean
SIDS where MoF websites were active in the 2020 September
quarter to provide the basis for this regional trends
analysis:

= Belize

= Cayman Islands

= Cuba

= Curacao

= Dominica

= Dominican Republic
= Grenada

= Guyana

= Haiti

= Jamaica

= Montserrat

= Puerto Rico

= Saint Lucia

= St. Kitts & Nevis
= St. Vincent & Grenadines
= Suriname

» Trinidad & Tobago
= US Virgin Islands

Eleven Caribbean SIDS did not have active MoF websites in the
2020 September quarter. Although The Bahamas MoF did not have
a standalone website, it does have an active Facebook page.

Charts for the following regional indicators are presented:



- MoF website penetration levels for the 2020 March and
September quarters. The figures used in these charts
were obtained using a two-step process. Actual visit
data for the March and September 2020 quarters was
annualised to provide projections of estimated 2020
visits. The resulting 2020 annual MoF website visit
projections were divided by the number of country
internet users to obtain MoF website penetration levels.

= Domestic and non-resident visits to MoF websites for the
2020 March and September quarters; these charts reflect
the percentage of visits to MoF websites attributable to
local residents and non-residents in the 2020 March and
September quarters based on actual visit data.

- Rates of change in MoF website visits; this data is
based on changes to MoF visit levels between the 2020
March and September quarters.

- MOoOF Facebook penetration levels as at June 2020 and
October 2020; these figures were obtained by dividing
actual MoF Facebook follower numbers by the number of
country Facebook subscribers.

= Changes in Facebook follower numbers between June 2020
and October 2020; these charts reflect changes in the
respective MoF Facebook follower numbers.

- MoF Twitter penetration levels as at October 2020; these
figures were obtained by dividing actual MoF Twitter
follower numbers by the number of country Twitter
subscribers.

= Changes in Twitter follower numbers between June 2020
and October 2020; these charts reflect changes in the
respective MoF Twitter follower numbers.

Key regional analysis findings

Some of the key findings from our analysis are as follows:



» Estimated total Caribbean SIDS MoF 2020 visits in the
2020 September quarter were 11.07% higher than in the
2020 March quarter for the 12 MoFs where data was
available for both quarters

» Total Caribbean SIDS local resident MoF visits to the
above-mentioned 12 MoF websites increased by 24.66% in
the 2020 September quarter over the 2020 March quarter
whilst total non-resident MoF visits fell by 30.98%

» Caribbean SIDS MoF Facebook follower numbers (and
overall Caribbean SIDS average MoF Facebook penetration
levels) increased by 14.99% between June 2020 and
October 2020 where comparative data was available

= Caribbean SIDS MoF Twitter follower numbers (and overall
Caribbean SIDS average MoF Twitter penetration levels)
increased by 51.45% between June 2020 and October 2020
where comparative data was available



