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I. Introduction 
 
There is broad consensus among donor agencies and institutions that engagement in fragile states 
is necessary: “A number of donors, including the participants in the OECD’s DAC have agreed 
on the need to work with fragile states by promoting the goals of peace, security, respect for the 
rule of law, human rights, and social and economic development”1. The lack of will and/or 
capacity of a fragile state to provide even the most basic public goods and services not only 
threatens the realization of the Millennium Development Goals domestically but also has 
significant regional spillover effects, particularly in neighbouring countries. 
 
While consensus to engage exists, questions regarding the policy and operational implications 
for making aid effective in difficult partnerships persist. The DAC’s Joint Learning and Advisory 
Process on Difficult Partnerships (LAP) was established in 2002 to provide a forum for donors to 
share their knowledge and analysis on fragile states. Canada, as a member of the LAP and as the 
second largest bilateral donor to Haiti, is contributing to this process by providing this case study 
reflecting on lessons learned from the past decade of cooperation with Haiti.  
 
Indicators of Haiti’s social, economic and political development over the past decade clearly 
situate it as a fragile state. Haiti has been in an ongoing, low intensity crisis with periods of 
violent outbursts throughout much of its history, which has undermined virtually all efforts 
towards sustainable development. Haiti currently appears out of reach of achieving the MDGs, 
forecasting that extreme poverty will continue paralysing a quarter of its population2. Today, 
however, Haiti is at an historic turning point. The recent Interim Cooperation Framework 
supported by donor pledges of US$1.085 billion presents a reconstruction strategy that could be 
used to put in place the conditions for poverty reduction and sustainable development. 
 
Canada is advancing an integrated approach to development in Haiti by drawing on substantial 
country knowledge and experience, working across key government departments for greater 
policy coherence, consulting the Government of Haiti as well as other bilateral and multilateral 
institutions to help define Canada’s strategy, and engaging Canadian NGOs, local Haitian NGOs 
and the Haitian Diaspora for more robust knowledge, expertise and capacity to achieve 
sustainable results. This study presents lessons learned from Canada’s experience (1994-2004) as 
part of the international community’s response to Haiti. It reflects Canada’s own analysis and not 
that of all partners. This study discusses the themes being reviewed at the Senior Level Forum on 
Development Effectiveness in Fragile States. While it is not an exhaustive evaluation, it provides 
a narrative overview of some of the opportunities, lessons and challenges Canada has confronted 
in partnership with Haiti over the past decade. 
 

                                                 
1 Preliminary programme, Senior Level Forum on Development Effectiveness in Fragile States 
2 A Common Vision of Sustainable Development (http://mirror.undp.org/haiti/OMD/)  
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II. Conceptual Context 
 
Different concepts have been proposed to define and categorize countries where the will and/or 
capacity of the state to enable security, stability, human rights, basic human needs and social and 
economic development is either weak or non-existent.  
 
Discussions at the DAC resulted in the concept of “poor performer”, which reflects the poor 
capacity of a given state to deliver services. The notion of “difficult partnership” then emerged as 
a way to qualify the relationship between donor and recipient countries:  
 

A development partnership involves political commitments to poverty 
reduction as well as financial and technical engagement by all partners. 
The capability of a developing country government to make such a 
political commitment depends on its political system – in particular, how 
responsive the system is to the interests of poor people - and how well 
authority is consolidated within the state. A lack of political commitment 
is most often exacerbated by weak capacity in the government to develop 
and implement policy as well as the institutional weaknesses of non-state 
actors3. 

 
“Low Income Country Under Stress” (LICUS) used by the World Bank focuses on the level of 
GNI and the impact of external / internal stresses on a given country as well as the Country 
Policy and Institutional Assessment (CPIA). The typology used by the LICUS Task Force 
characterizes three different country situations: policy poor but resource rich countries, countries 
with exceptionally weak government capacity (Haiti is mentioned as an example) and countries 
emerging from a recent conflict. 
 
The concept of “fragile state” expresses a broader focus on the institutional foundations of the 
state, which can be affected by on-going or past conflict, and/or be weakened by serious 
governance deficiencies impeding progress towards long-term development, causing socio-
economic and political instability and potentially leading to violent conflict and the collapse of 
the state. “Fragile states” serves as an umbrella concept of the above definitions.  
 
III. Situating Haiti as a Fragile State: Country Overview 
 
Identifying Haiti as a fragile state draws on research that examines four key sectors: governance, 
social, economic, and security. While further research into fragility indicators is needed, this 
study considers a combination of declining or low socio-economic indicators, political and 
security instability, weak or non-existent social contract and low levels of trust between the 
government and its citizens as indicative of fragility (see Box 1).  
 
Reviewing the past decade, Haiti has experienced three notable periods of political instability: 
• 1994: Military regime relinquishes power in the face of imminent US invasion, resulting in 

the return of Jean-Bertrand Aristide as President. 

                                                 
3 DCD/DAC(2002)11/REV1 
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• 2000: Legitimacy of legislative elections contested. President Aristide returns to power. 
• 2004: Outcome of legislative elections remains unresolved and the term of Haiti’s contested 

parliament expires. President Aristide rules by decree. Civil unrest followed by an armed 
rebellion seizes northern part of the country and results in a change of government, UN 
Security Council Resolution 1529 was adopted and inter alia recognizes the swearing in of 
acting President Boniface Alexander, Chief of the Supreme Court, in accordance with the 
1987 Constitutional provision for the transfer of power. 

 
Today, Haiti is the poorest country in the Western hemisphere and has progressively declined in 
human development ranking over the years. According to the 2004 Human Development Index, 
Haiti is ranked 153 out of 177 countries, placing it in the low human development category. 
Natural disasters, political instability, economic stagnation, social unrest and structural decay 
situate Haiti as a fragile state. While institutional governing frameworks are largely in place 
(constitutional, legislative and legal), Haiti nonetheless has a legacy of deep political deadlock, 
which has brought the country to the brink of political, social, economic and institutional 
breakdown. The challenge today is to implement appropriate strategies to foster sustainable 
development and poverty reduction. 
 
Internal Sources of Instability 
Throughout its history Haiti has been paralysed by five principal internal sources of instability, 
which, among other things, compromise its ability to use aid effectively.  
 
1. Ongoing crisis in governance: Analysis of Canada’s experience in Haiti between 1994 and 

2002 identifies three associated factors:  
• Institutional weakness, inefficiency and decay resulting in a failure to implement a viable 

economic system and to provide public services to the population 
• Deep political cleavages caused in part by a history of dictatorships and populist leaders 
• Limited authority of the Government outside of the capital, Port-au-Prince, thereby 

weakening rule of law and public security throughout most of the country 
 
2. Recurrent, low intensity crisis: Over 30 years of development cooperation in Haiti, which 

has seen a repetitive cycle of political, economic and social crisis characterized by outbreaks 
of violence and periods of peace, reinforces the notion that Haiti is not a post-conflict country 
and thus should not be analysed as such. Haiti is a weak state, which requires as much 
investment in conflict prevention as it does in reconstruction. By recognizing Haiti as a 
difficult partnership, donors can apply a more appropriate lens to programming in Haiti. 

 
3. Environmental deterioration: The World Bank estimates that only 3% of land is forested. 

Deforestation and soil erosion are among the most severe environmental risks facing Haiti, 
contributing to insufficient supply of potable water and greater vulnerability to natural 
disasters. The calamities of 2004 are evidence of this. 

 
4. Economic stagnation: UNDP has warned that Haiti is on the verge of an imminent 

humanitarian crisis. The government had been functioning without any real budget for 
several years until one was finally adopted in 2002. Per capita annual revenue has been 
declining since 1980 and is estimated at less than US$400 (2003). Unemployment hovers 
between 7-10%, which does not account for underemployment estimated at approximately 
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60%. Finally, the Haitian Diaspora is a major source of revenue. Private transfers have 
increased from US$256 million in 1997 to US$931 million in 2002 and are estimated over 
the past decade at US$4 billion cumulative (ICF, 2004). 

 
5. History of slavery: A history of slavery and occupation has created resistance to foreign 

involvement. 
 
 

 
 
IV. Overview of Canadian Cooperation with Haiti 
 
Disbursements between FY94/95 to FY 03/04 
Canada has maintained uninterrupted diplomatic relations with Haiti since 1954 and virtually 
uninterrupted development assistance since 1968, barring a three-year programming hiatus 
between 1991 and 1994, the period of military regime. Over the past decade, Canada has 
provided over CND $300M (see Figure 1). In total, Canada has provided over CND$600 million 
in development assistance to Haiti, which does not account for the costs associated with 
Canadian military and police support. 

Box 1: Haiti: Select Indicators 
 

Sector  Indicators 
 

 

Governance 

• History of political polarization; lack of national consensus 
• 2004 TI Index ranks Haiti as most corrupt (with Bangladesh) 
• Weak government delivery capacity: Estimated 80% of services delivered 

by non-governmental actors 

 

 

Security 

• Limited authority of the state outside the capital Port-au-Prince 
• Politicization of police force 
• Increasing presence of mafia networks and gangs 
• Arms industry and illegal drug trade flourishing 

 
 
 

 

Social 

• 2004 HDI ranks Haiti 153 of 177 countries 
• Est. 80% of Haitians live on less than $2/day; 56% live on less than $1/day 
• Extensive deforestation, soil erosion, inadequate supplies of potable water  
• Highest HIV/AIDS prevalence rate outside of sub-Saharan Africa 
• Life expectancy is 53 years 
• Under five mortality rate is 123 out of 1,000 

 

 

Economic 
• Unemployment between 7-10%; underemployment est. at 60% 
• Per capita annual revenue estimated at less than US$400  
• Haitian Diaspora a major source of revenue 
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Canada’s development assistance since 1994 has consistently been most concentrated in the 
areas of basic human needs and human rights, democratization and good governance (see Figure 
2). 
 

 
CIDA Programming and Results 
Over the past decade, CIDA programming in Haiti has evolved along three phases: 
 
Phase I (1994-1995): Emergency Assistance and Reconstruction. Phase I was marked by re-
engagement with Haiti following a three-year programming hiatus. Programming focused on 
emergency assistance and reconstruction activities, namely food aid programs and labour-
intensive social and economic infrastructure activities, as well as job creation intended to provide 
rapid relief to many Haitians living in poverty. This was both in line the engagement efforts of 
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Figure 1: CIDA Disbursements to Haiti FY 94/95 to FY 03/04 
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Figure 2: CIDA Disbursements per Sector, FY 94/95 to FY 03/04 
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other bilateral and multilateral institutions as well as with the immediate needs of the Haitian 
population. Canadian cooperation for Phase I was $35M. 
 
Summary of Key Results for Phase I 
• Supporting social and economic infrastructure development produced expected short-term 

results in job creation and contributed to rapid relief for many Haitians living in poverty 
 
• Relative success was achieved in distributing food aid to specified communities, despite 

some delay and damage in transit 
 
• A portion of Canadian food aid was monetized in order to help finance community 

development projects. Projects, however, were too short-term to be able to shift from an 
emergency focus to a longer-term development focus, which is important for enabling 
sustainable results  

 
• In the health and education sectors, Canadian cooperation managed to reach and provide 

basic necessities to specified vulnerable communities yet activities were too dispersed and 
fragmented to produce demonstrably sustainable results 

 
• Health and education policy frameworks, established to address programmatic fragmentation, 

were not notably successful in part because CIDA’s response mechanisms were not 
sufficiently coordinated 

 
Phase II (1996-1999): Strengthening the Public Sector. Phase II emphasized strengthening public 
institutions primarily through debt relief and judicial institutional, police, and public enterprise 
reform. This too was in line with the priorities of most bilateral and multilateral institutions. This 
phase was marked by a rise in assistance from CND$35M in 1994-95 to CND$45M in 1997-
1998. Total disbursements for phase II (FY 95/96 to FY 99/00) was approximately CND$184M. 
 
Summary of Key Results for Phase II 
• This phase of programming produced disappointing results, in part due to a disconnect in 

sequencing of programming which did not align with the political situation in Haiti. Phase II 
was framed by President Rene Preval’s leadership, which stagnated from political deadlock.  

 
• Following these results, Canada decided to terminate most of its support to public 

institutions, especially in the area of security and justice 
 
Phase III (2000-2002): Support for Civil Society. Phase III was characterized by a shift in 
support to civil society. This included creating decentralized or local funds to strengthen the non-
governmental sector (for-profit and not-for-profit) and to enable the delivery of key services to 
target communities. Working closely with local government when and where possible and 
necessary to do so was included in Phase III.  
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Summary of Key Results for Phase III 
• There is general agreement that supporting civil society initiatives and Canadian NGO 

partners produced relatively good qualitative results. However, initiatives were small and 
fragmented thus no critical mass of results was achieved 

 
• Substantial support to non-governmental actors strengthened their ability to mobilize 

constituents and generate demand  
 
• Supporting non-governmental actors contributed to the creation of parallel systems of service 

delivery. It is estimated today that non-governmental actors (for-profit and not-for-profit) 
provide almost 80% of basic services 

 
Since 2002. In the spring of 2002, CIDA's Haiti Country Program launched a process to re-
evaluate its country programming strategy. In 2003, CIDA finalized its strategic approach to 
Haiti. This strategy was based on the OECD’s DAC concept of difficult partnerships and the 
World Bank’s Low-Income Countries Under Stress (LICUS), and benefited from some 
consultation with other donors, particularly at the OECD/DAC Working Group on Governance.  
 
CIDA’s present country strategy defines four principles for future Canadian engagement in Haiti: 
 
1) Target investments to areas that have the greatest potential to help put in place the conditions 

for sustainable development and enable the formation of a donor-host relationship based on 
aid effectiveness principles4 
 

2) Focus investments on opportunities for change by identifying a change driver (issue or sector 
with broad support), engaging a coalition of key players and providing sufficient resources  
 

3) Accept a higher level of risk and uncertainty, along with the possibility of setback (or no 
progress at all) 
 

4) Re-conceptualize the notion of ‘sustainable results’ to align criteria for engagement with 
expectations. This requires adopting short to medium term objectives with long-term 
commitment 

 
Finally, Canada has also recently engaged the sizeable Haitian Diaspora. In early December 
2004, the Government of Canada hosted The Montreal Conference with the Haitian Diaspora as 
a way of obtaining the Diaspora’s support for Canada’s commitment to restart the democratic 
process in 2005 and mobilizing the Diaspora to explore various means of contributing fully to 
the reconstruction project in Haiti. This conference was officially opened by the Prime Minister 
of Canada and benefited from the attendance of Haiti’s Minister responsible for planning and 
external cooperation, Haiti’s Minister responsible for Haitians living abroad, Canada’s Minister 
for international cooperation as well as representatives from key government departments and 
civil society organizations.  
                                                 
4 Aid effectiveness principles: Local ownership, policy coherence, donor harmonization, results-based management, 
partnership 
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V. SLF Themes: Analysis of Canada-Haiti Cooperation 
 
Situating Canada’s cooperation in Haiti within the context of the four principal SLF themes - aid 
allocation to fragile states, service delivery and aid instruments, country ownership, alignment 
and harmonization, and strategic frameworks and policy coherence - will contribute to 
discussions on the real operational, policy and political constraints bilateral donor agencies face 
in sustaining support to difficult partnerships and providing appropriate and flexible 
programming.  
 
4.1 Aid Allocation  
 
In reflecting on both Canada’s experience in Haiti as well as international discussions on difficult 
partnerships, the key questions for aid allocation are: What drives donor allocation decisions in 
difficult partnerships? And, how can these drivers catalyze a sustainable partnership?  
 
Over the past decade, commitments to the Monterrey Consensus5 and aid effectiveness principles 
have resulted in donor selectivity criteria increasingly favouring partnerships with only those 
countries higher on the ‘development spectrum’. At the other end of the spectrum, however, are 
countries lacking core capacities to produce demonstrable results towards development. These 
countries risk being isolated from the development mainstream. Without the presence of 
substantial political commitment to maintain aid in difficult partnerships, drivers of aid 
allocation are increasingly becoming reactive to security, political and/or humanitarian crises as 
opposed to being based on a planned long-term strategy.  
 
Canadian aid has notably fluctuated in response to these drivers. For example, in response to the 
2000 electoral crisis Canadian aid dropped significantly from CND$39M in FY 99/00 to 
CND$18M in FY 01/02. Aggregate donor aid during this same period declined from US$157M 
to US$1256. The recent security threat in Haiti following a change of government and two severe 
floods, served as another trigger for donors to either increase or re-engage assistance. Among 
donors’ response was to support the interim government conduct a needs assessment and 
catalyze a national dialogue on key development priorities. This culminated in the Interim 
Cooperation Framework. 
 
The sustained Canadian partnership with Haiti is a function of Canada’s historical links, 
humanitarian values and political and strategic interests both in Haiti and in the Caribbean (see 
Box 2).  

                                                 
5 Monterrey Consensus advances a compact between donor and recipient country whereby greater aid is to be 
allocated to countries presenting strong policy environments. 
6 DAC statistics on donor aid. Includes ODA and OA contributions to Haiti 
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4.2 Service Delivery and Aid Instruments 
 
Core to donor engagement in any developing country is to build the capacity for basic service 
delivery and to create an enabling environment for opportunity, innovation and growth. In this, 
donors struggle with how to ensure aid is being used as intended and reaching target 
beneficiaries and communities.  
 
Conditionality, the earmarking of funds to specific sectors and the provision of additional 
funding based on results, is a contested aid instrument in unstable and difficult environments. 
Haiti exemplifies some of the negative consequences of conditionality for both recipient and 
donor. 1994 to 1997 was marked by donor-driven reform agendas and conditionality-based 
financing in Haiti. Results from this period are unsurprising. Donor-driven agendas contributed 
to poor commitment and ineffective implementation on the part of the Government of Haiti and 
to frustration and ‘Haiti fatigue’ for the donor community. This in turn contributed to the 
withdrawal of some donor agencies. Following the 2000 disputed elections, strict conditionality 
was imposed to promote transparency of governance, solid macroeconomic policies, and fiscal 
responsibility. Once again, it is highly questionable how constructive this set of conditionality 
was given that the system did not reform and in February 2004 Haiti experienced another period 
of intense political instability.  
 

Box 2: Canada’s Interests in Haiti 
 
There are five key factors regarding Haiti’s comparative advantage and regional impact that contribute 
to Canada’s sustained engagement in Haiti: 
 
• Significance of Haitian demographics in the Caribbean sub-region. Haiti’s population is 8.3 

million, making it the largest population in the Caribbean. Instability in Haiti has had significant 
impact on neighbouring countries, particularly the Dominican Republic. Mass migration and 
illegal immigration, the trafficking of drugs and weapons, and the spread of HIV/AIDS are some 
of the main concerns with Haiti’s instability in the Caribbean. 

 
• Perceived neutrality, established trust and non-colonial history of Canadian cooperation 

throughout the Caribbean. Canada has maintained uninterrupted diplomatic relations and 
development assistance in Haiti. As a middle power country, Canada has no history of colonial 
occupation and is seen as a moderate voice in the international fora. 

 
• Large Haitian diaspora in Canada.  Canada also benefits from a sizeable Caribbean immigration 

population including from Haiti. Around 100,000 Haitian families live in Canada today and have 
been a significant driver behind Canadian support to Haiti.  

 
• Canada’s trade interests in the Free Trade Area of the Americas (FTAA). Haiti’s influential 

demographics makes it an important trading partner in the Caribbean. 
 
• Canada’s commitment to and participation in La Francophonie. Haiti is a member of this inter-

governmental agency of French-speaking countries. 

Alroy Fonseca
Highlight



 12 

Reaching targeted communities and addressing their core needs and demands required donors to 
develop and use an array of service delivery mechanisms and channels. Three points are germane 
in this respect. 
 
A) Drawing on Canada’s long-standing engagement in Haiti demonstrated some of the real 

benefits and disadvantages to working with various partners (not-for-profit, for-profit, civil 
service). Non-governmental actors in the private and not-for-profit sectors operated at arm’s 
length from difficult governments and enable the provision of essential social services to 
poor people. Support to and through these partners contributed to building the capacity of 
non-governmental actors to generate grassroots demand for reform. However, emphasis on 
non-governmental actors as development partners also undermined efforts to strengthen good 
governance. In Haiti’s case, these actors were used as a way to circumvent the frustrations of 
working with the government. As noted earlier, this contributed to the establishment of 
parallel systems of service delivery, eroding legitimacy, capacity and will of the state to 
deliver key services.  

 
B) Different mechanisms and channels were used to respond to immediate and changing 

demands. During periods of immediate human need, Canada found that working via 
multilateral agencies in Haiti was more effective than attempting to support bilateral 
channels. For example, the national immunization program, led by the United Nations 
allowed Canada to contribute its funds (1/6 of total project costs) to a multilateral 
organization with broader reach and thus to contribute to vaccinating 96% of the Haitian 
population. 

 
C) CIDA’s corporate evaluation of 450 projects concluded that Canadian projects were widely 

dispersed and did not seem to provide a critical mass of results. Projects were funded on a 
very short-term basis, which inhibited continuity needed for significant change. 
Decentralized or local funds were demonstrably less effective in sectors requiring specialized 
skills (ie: micro credit and reforestation), not necessarily found in fund management teams, 
and were more effective in supporting local organizations particularly in promoting good 
governance, human rights and social services, where projects do not require such technical 
knowledge. Described in further detail in section 5.2, small scale projects were useful in 
building grassroots capacity. Program-based approaches could also be useful depending on 
the sector or issue. For example, a program-based approach in the energy sector was feasible 
because it benefited from a broad consensus. 

 
4.3 Country Ownership, Alignment, Donor Harmonization 
 
The international community recognizes the fundamental importance of country ownership over 
the development process, alignment of donor resources to national priorities, and harmonization 
of donor practices. The difficulty Canada has experienced has been in determining how to 
support a country where the conditions needed to enable these concepts to be practiced do not 
exist; how can donor agencies support difficult partnerships to put in place the necessary 
conditions for aid effectiveness to support sustainable development?  
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Country Ownership 
Political instability and polarization, elite interests as well as aid volatility and donor-driven 
agendas seriously constrained the capacity of the Haitian government to develop a sense of 
ownership over the development process. As noted in the section on conditionality, donors 
engaged with Haiti on the basis of their own agendas, which resulted in misalignment between 
donor programming and Haitian political, economic and social reality. This in turn has 
undermined the potential for country ownership over the development process. On the other 
hand, intense political opposition as well as elite-led interests in political affairs raised the 
question, whose ownership would donors be supporting? Canada’s approach was to work across 
sectors as much as possible to build multi-stakeholder coalitions on development initiatives.  
 
Alignment 
1994 to 2004 saw insufficient coordination of international aid, the rise of parallel structures, and 
a growing mistrust between the donor community and the government. This was caused by a 
number of factors which, according to the ICF, included relatively inefficient aid conditionality, 
insufficient understanding of the roles and responsibilities of state institutions combined with an 
inadequate communication with the Haitian population. “The result has been both a 
fragmentation of the broad vision and extreme difficulty in ensuring coherence among 
interventions.” (2004, p.44) 
 
Prior to CIDA’s 2003 strategic approach concept paper, Canada experienced overall difficulties 
in establishing a strategic intervention framework. This not only handicapped the Government of 
Canada’s cooperation with Haiti but also that of Canadian partners working in Haiti. The Interim 
Cooperation Framework (ICF) on Haiti offers a unique opportunity to establish national 
priorities through a joint costed needs assessment. For the ICF to achieve intended results it is 
imperative that it builds on existing social, political and economic infrastructure and assets and 
not attempt to start from scratch. While other needs assessments have been conducted in the past 
(e.g.: UNDAF/Common Country Assessment in 2000) the national political climate was not 
adequately unified to implement resulting recommendations.  
 
Harmonization 
Lack of harmonization resulted in under-funded sectors and prevented a common framework for 
investment and practical and complementary division of labour. A 1998 USAID evaluation of 
donor harmonization in Haiti provides a tangible example of the frustration caused by 
uncoordinated donor activities. 
 

USAID focuses on local service delivery through the private sector, 
whereas other donors, when they fund service delivery, tend to focus on 
supporting the central Ministry or limited service delivery through 
regional offices. Although this is, in principle reasonable division of 
labor, in fact the respective programs do not articulate well together to 
enhance the general impact of investments in health or to avoid 
duplication7.  

 

                                                 
7 http://www.usaid.gov/policy/ads/200/200sad.pdf 
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Notable strides in donor harmonization in Haiti have recently been made through the Interim 
Cooperation Framework.  
 
4.4 Policy Coherence 
 
Canada’s recent ability to play a significant role in Haiti was due in part to an evolving and 
improving coherence in Government of Canada policy and the development of 3D mechanisms 
for engagement. Haiti, as well as the entire Caribbean region, is of strategic priority to the 
Government of Canada therefore commitment to sustained diplomatic engagement and 
development cooperation in Haiti has existed at the highest levels. In considering Canada’s 
coherence across aid, trade and debt: 
 
Aid. As stated in section IV, Canada has sustained bilateral assistance to Haiti, providing a total 
of CND$600 million. 
 
Trade.  Canada and Haiti signed a Memorandum of Understanding on the Least Developed 
Country Initiative in 2003 to eliminate most tariffs and quotas on most Haitian exports to 
Canada, except certain agricultural products, under Canada’s LDC Initiative (see Annex 3). 
Canada trade relationship with Haiti sees Canada import approximately CND$18million (2003) 
from Haiti and export approximately CND$20.7 million (2003) to Haiti.  
 
Debt. Haiti's external debt totaled over $1.2 billion (2002) while total exports were 
US$437million (2002) and total development assistance was US$125.4 million (2002). Haiti’s 
debt to Canada (held by the Canadian Wheat Board) is CND$2.5 million. Effective 2001, 
Canada stopped collecting debt service payments from Highly Indebted Poor Countries (HIPC) 
that are able to use debt relief savings productively, are developing a Poverty Reduction Strategy 
Paper, and that are committed to poverty reduction and good governance, via the Canadian Debt 
Initiative. However, Haiti is not considered a HIPC and thus is not currently eligible for debt 
relief.  The World Bank and IMF will be reassessing Haiti’s status in 2005. Haiti will also be 
meeting with the IMF in early 2005 to seek financing from the Poverty Reduction and Growth 
Fund (PRGF). 
 
3D. Canadian cooperation in Haiti has benefited from significant operational coherence in the 
field where representatives from CIDA and Foreign Affairs Canada have worked closely 
together and share a good sense of division of responsibility. This has enabled smoother 
adjustment to changing circumstances and has complemented each other’s work. At 
Headquarters, coordination has been improving through the establishment of an inter-
departmental committee on Haiti. 
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VI. SLF Themes: Lessons Learned from Canada-Haiti Cooperation  
 
5.1 Aid Allocation 
 
Moving away from reactive, political triggers for aid allocation to difficult partners requires: 
• Analyzing the structural challenges and opportunities through a processes that involve key 

stakeholders: government, donor, and civil society; 
• understanding the limitations of aid delivery mechanisms and the capacity of donors, 

government and NGOs to deliver; 
• identifying a range of alternative solutions linked to this analysis; 
• aligning with government capacity; 
• long-term commitment to cooperation and technical support; and, 
• reliable monitoring and evaluation mechanisms 
 
This will assist in establishing a framework based on a shared view of reality that will set 
achievable planning and programming objectives, based on a concrete assessment of real 
possibilities in the short to medium term.  Realistic expectations contribute to greater donor 
patience. Initial results in particular should be measured against improvements in security, 
political stability and the emergence of a national consensus on priorities to address polarization. 
The donor community can then re-evaluate or re-calibrate its concepts, perceptions and 
expectations of “progress”, and accept that in some instances, “no change” is in fact an 
encouraging sign. 
 
The possibilities of rapid change in the difficult partner context should be reflected at the level of 
program operations and implementation, to inform allocation decisions on an ongoing basis.  
Flexible, context-specific and diverse programming that takes a medium term view while 
adapting to short-term opportunities and setbacks will maintain program continuity. This will 
increase the reliability and presence of key services and ensure that trust between donors and the 
government and between the government and the citizens/civil society is established. 
 
In any developing country, the path from point A to B is not linear but marked by jumps, 
setbacks, and lateral movements. However, the path is much more volatile with a difficult 
partner. To address this volatility, aid allocation decisions must be based on: 
• inclusive and sincere commitment to working in partnership with recipient countries to build 

capacity and local ownership 
• long-term commitment to support partner governments 
• continued engagement and support during periods of instability 
• acknowledgement and respect for peace agreements and political pacts, and the provision of 

support that has a deep appreciation for the interests these reflect 
• adoption of a more evolutionary and adaptive learning approach 
 
Building stability is a long-term proposition because the costs of disengagement are high. 
Disengagement risks exacerbating instability and can undermine the government’s credibility. 
While in some cases disengagement may send a necessary signal to difficult countries, this 
should be done only in highly unresponsive governments. Otherwise, continued engagement 
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builds trust between the donor community and the country (state and citizenry) and maintains 
open lines of communication as well as the provision of necessary goods and services. 
 
5.2 Service Delivery 
 
There is no single aid instrument, mechanism or channel that is most effective for service 
delivery with difficult partners. Instead, as noted above, a combination of instruments, partners 
and mechanisms need to be balanced within an integrated and flexible programming framework. 
 
Canada’s experience in Haiti with regard to service delivery raises two main points.  First, 
conditionality has not built local ownership for service delivery. Rather, it has undermined the 
basis for a deeper partnership between donor and recipient country. For aid to enable 
development programming must reinforce processes of institutional strengthening and fund 
sectors, issues and initiatives supported financially and politically by committed local and donor 
partners. 
 
Second, working through various mechanisms for responding to demands and needs suggests 
that first order support should be targeted at building a multi-stakeholder coalition, which 
develops a shared commitment to strengthening key sectors and systems. Specifically, this can 
be best achieved through:  
 
• Decentralized local funds to support non-technical initiatives, particularly in the social and 

political spheres, and to strengthen grassroots capacity; 
• Support to a limited number of projects, on a longer-term basis with greater resources per 

project, each targeted to complement local realities in specific sectors; 
• Targeting a particular area or sub-area especially when a broad national framework does not 

exist, and perhaps as an effort to identify what works and what is possible; 
• Program-based approaches if and when a national institution has significant capacity for 

action at the appropriate time; and, 
• Humanitarian assistance channeled through multilateral or non-governmental organizations. 
 
Finally, CIDA’s experience in difficult environments demonstrates that certain sectors can 
benefit from programs and thus could feasibly manage a sector-wide approach (e.g.: energy 
sector in Haiti). At the same time, working through micro-projects should not be overlooked as a 
mechanism as they can contribute towards strengthening local civil society and enabling the 
provision of immediate basic needs to vulnerable communities (e.g.: use of decentralized local 
funds). In addition to developing and employing various mechanisms for service delivery, donor 
agencies must also be aware of their own capacity (ability and flexibility) to deliver on promises 
as well as the importance of building upon existing in-country capacity and service delivery 
structures, be they government, NGO or private sector.  The focus ought to be on what works 
and what can be sustained nationally sooner rather than later. 
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5.3 Country Ownership, Alignment, Harmonization 
 
The concepts of country ownership, alignment 
and donor harmonization (see Figure 4) represent 
an effort to synergize the relationship between the 
government and its citizens (country ownership), 
the donor community and the government 
(alignment) and within the donor community 
(donor harmonization). These efforts are intended 
to promote aid effectiveness by bridging a 
dialogue between the government and its people 
around development priorities, aligning donor 
resources to these priorities, and streamlining 
donor practices and accountability structures to 
reduce transaction costs and increase the 
efficiency of aid and its distribution. Establishing 
this synergy however exposes three key 
challenges moving forward. 
 
Country Ownership 
The first key challenge is determining how to enable country ownership in fragmented, highly 
politicized and polarized countries? In the present Haitian context, where a joint needs 
assessment has been conducted and resources have been pledged to the ICF, short-term measures 
should be targeted at supporting the transition government to achieve a credible electoral 
process, solidify security and address basic human needs. Short to medium term objectives 
should support a phased approach to enable the Haitian government to realize small but 
significant results thereby generating credibility and solidifying a mutually trusting relationship 
between the government and its citizens as well as the donor community. Combined, this will 
contribute to establishing the conditions for stronger country ownership over the development 
process and facilitate alignment of donor resources to nationally defined priorities.  
 
Alignment 
The second key challenge is aligning resources in the absence of a national dialogue on 
development priorities. The ICF today benefits from a shared commitment by the Haitian 
authorities and the international community as well as sufficient pledged resources. 
 
Donor Harmonization 
Finally, a key challenge in donor harmonization is in modifying donor operational practices. 
Harmonization is intended to enable greater efficiency of aid distribution and ensure that the 
donor community is reinforcing one another’s efforts. To do so, it requires a shift in the 
operational practices of donors to be able to effectively deliver on commitments. Shifts may 
include better information sharing mechanisms across donor agencies and with recipient 
countries and more efficient internal disbursement approval processes to align pledged funds 
with agreed schedule, as is the case with the ICF. 
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Source: Centre for Aid and Public Expenditure 

Figure 4: Alignment and Harmonization Pyramid 
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A coordination strategy focussing on establishing and maintaining a climate of trust among the 
government, civil society and the international community, encouraging more transparent 
information management and policy dialogue is critical. Aid should be more predictable, specific 
coordination mechanisms should be established and, consideration should be given to 
opportunities for pooling donor resources. 
 
5.4 Policy Coherence 
 
Canada, and other donors, will benefit from ongoing efforts to identify and align all their foreign 
policy instruments to respond to changing demands and needs in difficult partnerships to suit an 
all-of-government engagement.  
 
Coherence across policy arenas (aid, trade and debt) is also clearly fundamental to ensure that 
policies reinforce, and not undermine, development. Canada has made significant headway in 
coordinating its policies in Haiti. 
 
VII. Conclusions 
 
The costs and benefits of disengagement from difficult partners must be weighed against the real 
humanitarian, regional, and international risks. As outlined in the final report of the International 
Commission on Intervention and State Sovereignty, the international community has a 
responsibility to prevent, protect, and rebuild countries in crisis, which includes difficult 
partners. 
 
While the concepts presented here, of local ownership, donor coordination, alignment of 
priorities and resources, sustained engagement, cross government policy coherence, have been 
part of development discourse for close to a decade, the difficulty lies in their operationalization. 
To make difficult partnerships work, donor agencies need to support:  
•  ongoing structured, multi-disciplinary and shared analysis of the structural causes of 

instability;  
•  ongoing monitoring and evaluation;  
•  long-term commitment of resources;  
•  ongoing diplomatic dialogue;  
•  flexible and responsive programming (not reactive);  
•  a shared perspective and commitment, across governments and the donor community, to 

achieve the MDGs.  
 
This requires an international effort, coordinated through an agreed framework for change. The 
Interim Cooperation Framework provides a real opportunity for transition to long-term 
sustainable development in Haiti, solidified by the Interim Cooperation Framework, the three-
level coordination strategy and the US$1.085billion in pledges made at the International Donors 
Conference on Haiti. It is now up to the Haitian government, non-governmental actors and the 
donor community to work in a coherent fashion and apply the lessons we have all learned. 
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VIII. Annexes 
 
Annex 1: Canadian Foreign and Development Policy 
 
Canada’s experience in Haiti highlights three key considerations for aid allocation: drivers of aid 
decisions, mechanisms for effective distribution and performance measurement considerations. 
 
In assessing drivers of aid allocation in difficult partnerships, Canada’s decisions are shaped by a 
combination of (1) Canadian foreign and development policy objectives, particularly potential 
impact on poverty reduction, sustainable development and the MDGs and (2) comparative 
advantage and regional impact.  
 
Canada is currently undergoing a foreign policy review, which will likely affect ODA priorities. 
To date, however, Canadian foreign policy, as articulated in the 1995 statement Canada in the 
World, sets three foreign policy pillars: the promotion of prosperity and employment, global and 
national security and the projection of Canadian values internationally. Canada’s foreign policy 
recognizes the link between development and foreign policy and therefore defines CIDA’s 
mandate to, “… support sustainable development in developing countries, in order to reduce 
poverty and to contribute to a more secure, equitable and prosperous world.”  
 
The 2002 policy statement Canada Making a Difference in the World: A Policy Statement on 
Strengthening Aid Effectiveness supported by the 2004 strategy paper CIDA’s Sustainable 
Development Strategy 2004-2006: Enabling Change8 significantly shape CIDA operations. The 
Strengthening Aid Effectiveness policy draws on the principles of aid effectiveness such as 
support to stronger partnerships, local ownership of the development process, improved whole-
of-government coherence, greater donor coordination for consistency in investments, and a 
results-based regime to be able to monitor impact9. This statement is premised on the recognition 
that Canadian aid is too dispersed to have any significant impact10 and therefore outlines CIDA’s 
need for greater country concentration supported by a shift to program-based approaches and 
‘enhanced partnerships’11. This has important implications for development assistance in 
difficult partners, as CIDA may narrow the number of bilateral partnerships it supports.

                                                 
8 The Sustainable Development Strategy establishes CIDA’s accountability framework for planning, resourcing, and 
reporting to the Canadian public (see Appendix 4 for definitions of Key Agency Results and Figure). 
9 This is in line with OECD-DAC’s Shaping the Twenty-First Century: The Contribution of Development Assistance 
10 Canada has consistently been the least concentrated of all the donor countries of the DAC, providing some 
bilateral programming to approximately 100 countries.  
11 ‘Enhanced partnership’: A compact where partners have articulated shared objectives and responsibilities. It is 
expected that in countries selected for increased resources and a more programmatic approach based on local 
ownership, the nature of the CIDA–developing country relationship will evolve to ‘enhanced partnerships’. 
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Annex 2:  Interim Cooperation Framework 
 
The Interim Cooperation Framework addresses the core challenges in Haiti and provides four 
strategic axes for reconstruction. Drafting the ICF involved 26 bilateral and multilateral partners, 
250 national and international experts, and a process jointly led by the United Nations System, 
World Bank, Inter-America Development Bank and the European Union. The framework drew 
from lessons learned in conducting needs assessments in post-conflict countries such as 
Afghanistan, Iraq, East Timor and Liberia. 
 
The ICF promotes four core axes for medium-term Haitian development:  
•  Strengthening political governance and promoting national dialogue; 
•  Strengthening economic governance and contributing to institutional development; 
•  Promoting economic recovery 
•  Improving access to basic services.  
 
The ICF can (and should) ultimately serve as a basis for developing a PRSP, not only because 
the goals define a national development framework through participatory mechanisms but also 
because the realization of the axes will contribute towards achieving the Millennium 
Development Goals. 
  
The ICF took into consideration crosscutting themes such as crisis prevention, human rights, 
gender and HIV/AIDS 
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Annex 3: Snapshot of Canada’s 3D+T Relationship with Haiti / 2004-2005 
 
Defense 
 
In March 2004, as part of the UN-mandated, U.S.-led Multinational Interim Force, 
approximately 500 Canadian Forces personnel, consisting of an infantry company group, 
national support and command elements and a helicopter squadron comprised of six CH 146 
Griffon helicopters, were deployed to Haiti. The Canadian contingent remained in Haiti to 
facilitate the transition to the UN Stabilization Mission in Haiti (MINUSTAH), and redeployed 
to Canada in mid-August 2004. Canada continues to provide Canadian Forces personnel to the 
MINUSTAH headquarters, including the Chief of Staff. 
 
Canada has provided 100 police personnel and leads the MINUSTAH civilian police operation 
with a Canadian as the UN civilian Police Commissioner, making us one of the largest 
contributors of civilian police to the mission. 
 
Canada has contributed $180 million over two years to Haiti’s reconstruction and development 
efforts, including a pledge of $147 million in support for the transitional government’s Interim 
Cooperation Framework and funding for Canada’s contribution of police officers. 
 
Development assistance 
 
Canada has provided a total of more than $20 million in humanitarian assistance:  
 
•  $5 million in support of UN programming, including humanitarian, transition and 

reconstruction efforts;  
•  $5-million pledge to strengthen the Special Mission of the OAS in Haiti; 
•  Almost $2 million to Canadian, Haitian and international organizations working in Haiti;  
•  $1.95 million in humanitarian assistance and food aid to the World Food Program, the Pan 

American Health Organization and the International Committee of the Red Cross;  
•  $1 million to the International Organisation of La Francophonie to help restore and maintain 

Haiti’s democratic institutions;  
•  $1 million in humanitarian assistance to victims of the spring flood in Haiti and the 

Dominican Republic; and 
•  $4.5 million in humanitarian assistance to the victims of tropical storm Jeanne and the use of 

Canadian Forces Hercules CC-130 and Airbus CC-150 aircraft to transport Canadian Red 
Cross and Government of Quebec humanitarian aid, as well as charitable donations gathered 
by Montreal’s Haitian community. 

 
Canada’s assistance program to Haiti comprises bilateral assistance and support for the work of 
the Canadian International Development Agency’s (CIDA) partners, including international 
organizations such as the UN Development Programme and Canada’s many non-governmental 
organizations. Canada is one of Haiti’s key bilateral development partners.  
 
CIDA’s current bilateral program is grounded in a new strategy that takes into consideration the 
nature and scope of the crisis in Haiti and includes measures to ensure that aid is not subject to 
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risks related to the political situation. The program concentrates on the following priorities: basic 
education, health, economic development, human rights, justice and security. Canada is the 
second-largest bilateral contributor of development aid to Haiti after the United States. In 2003, 
Canadian official development assistance to Haiti totalled $23.8 million.  
 
At the 2004 International Donor’s Conference on Haiti, Canada pledged close to $147 million in 
support of the transitional Government of Haiti's Interim Co-operation Framework (ICF). 
 
Diplomatic relationship 
 
Canada and Haiti have maintained uninterrupted diplomatic relations since 1954. Canada has 
maintained an embassy in the Haitian capital Port-au-Prince and Haiti has maintained an 
embassy in Canada. 
 
Trade and investment 
 
Canada’s imports from Haiti totalled $18.6 million in 2003 and included textile products, fish 
and seafood, twine, cocoa, fruits and nuts. Canadian exports to Haiti, which totalled $20.7 
million in 2003, include dairy products, vegetables, paper, meat, fish and seafood. 
 
Canada and Haiti signed a Memorandum of Understanding on the Least Developed Country 
(LDC) Initiative on July 22, 2003. Tariffs and quotas on most Haitian exports to Canada, except 
certain agricultural products, have been eliminated under Canada’s LDC Initiative. This includes 
all eligible textile and apparel goods, an important and promising sector for Canadian 
investment. Approximately 45 companies, mainly Haitian exporters, work in the textile sector 
and import both raw material and equipment. Based on the LDC Initiative, some Canadian 
companies are looking to shift garment production to Haiti. 
 
With a population of 8.3 million, Haiti offers potential business opportunities in sectors such as 
agriculture and agri-food, automotive parts and equipment, building products, education, energy, 
health and medical industries, information and communication technologies, maritime 
transportation and ports, services industries, capital projects (road construction and 
improvement) and tourism. 


