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1.

INTRODUCTION

In March 2012, DFID Ethiopia commissioned a team of consultants1 to undertake a second
stage scoping mission for a Government for Growth (G4G) programme for Ethiopia. Building
on a first stage report conducted earlier which identified broad areas of possible support in
relation to investment climate reform, the overall objective here was to set out possible
options for programming and, if justified, provide more detail on a recommended programme
for DFID to pursue. More specifically, in interpreting the terms of reference, the mission saw
its main task to be:
•

Identifying key options for DFID programming in the overall ‘government for growth’
space.

•

Assessing these options against transparent criteria related to feasibility and potential
impact.

•

For the favoured option, narrowing down on more specific programme design and
implementation issues related to partners, structures, processes and procurement.

In undertaking these tasks, the mission team was also required to view programming options
in relation to the relative benefits of a facilitative approach focusing on systemic change
versus more conventional ‘direct delivery’ support.
The team undertook a two-week mission to meet with key stakeholders in Ethiopia and
review relevant documentation. This report contains the key findings of the mission. Its
structure follows the above terms of reference.
Section 2 sets out two basic building blocks for the mission’s task: first, the boundaries of the
development space covered within government for growth programming (i.e. what is meant
by this) and second, emerging international experience on how agencies should engage to
bring about meaningful development within this space.
Section 3 summarises and compares the two main options for DFID support against
transparent criteria: Option 1, support to investment climate reform, and Option 2, a land
market development programme. On the basis of this analysis, the latter option emerges as
the most suitable for support. The remainder of the report therefore focuses in more depth
on the land market development programme.
Section 4 presents a synopsis on wider international experience, with respect to
implementation challenges and impacts on growth and poverty, of land titling, certification
and tenure reform generally. Impacts can be highly significant and far reaching in certain
circumstances.
Section 5 summarises land reform experiences and impacts of efforts made to date in
Ethiopia. It highlights what has been achieved to date, the positive impacts this has had on
investment, growth, gender and the environment. It also considers what more could be
done.
Sections 6 and 7 present parameters of a likely programme design structure and outline next
steps for DFID in taking this scoping report forward. The programme concept, outline results
measurement framework, and issues of operational programme structure are all presented
in these sections.
Annex 1 provides more information on the investment climate reform option. Annex 2
analyses the wider political economy impinging on land issues in Ethiopia. Annex 3 sets out
the list of stakeholders interviewed by the team. Finally, the mission ToR is presented in
Annex 4.
1

The team comprised David Elliott of the Springfield Centre (team leader), Alan Gibson (also from Springfield)
and three independent consultants – Luca Crudeli, Sarah Vaughan and Sehul Truesaw.
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It is also appropriate to set out some caveats in relation to the report. First, as a scoping
mission – and not a programme design - the report does not delve into the minutiae of
design issues per se but does seek to be a practical platform for any future programme
design. Second, although there is a developing knowledge base on land issues in Ethiopia,
much is not known – indeed, this is a factor explicitly addressed in the programme outline.
The report therefore needs to be seen within the time and resource constraints of the task.
Finally, the report is for internal DFID use only; it is not intended for wider consumption.
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2.

THE CONTEXT: DEFINING THE DEVELOPMENT SPACE
AND THE APPROACH TO INTERVENTION

As a starting point for this mission, two key issues are important to clarify: (1) the wider
parameters of the mission - what is meant variously by investment climate, the enabling
environment and government for growth; and (2) development agencies’ learning and
experience on how they should go about the task of intervening successfully in this space.

2.1 Defining boundaries
In broad terms, the mission was concerned with how to enhance the role of government in
creating an environment that is more conducive to economic growth. More specifically, it
was about how government can act to develop an environment that enables wider economic
development; that reduces compliance costs for business, reduces decision-making risk and
lowers barriers to entry, and so stimulates more, and more productive, private sector
investment.
As the first scoping report highlighted, this is not a neatly-defined tight technical field focused
on a small number of government roles. On the contrary, potentially, this is a vast and
sprawling area of development covering, for example, government’s role both with respect to
‘rules’ - regulations, taxations, trade, rights etc – and the provision of key services and
products. It may also cover government’s role in relation to factor markets (land, labour and
finance) and to functions which have a strongly ‘public’ character – information,
infrastructure, etc.
In this sense, the investment climate space is broad. Indeed, the World Development
Report of 20052 highlighted this all-encompassing nature of the G4G space and the diverse
roles of government within it.
In the context of DFID’s wider country programme in Ethiopia, G4G is aimed at
complementing private sector development work, which focuses specifically on sector
development and on finance3 , and wider engagements with government on key delivery
priorities (such as health). So, for G4G, the emphasis is on enhancing government’s wider
role with respect to its impact more generally on economic development.

2.2 How to engage to enhance government for growth
Given this broad perspective on the investment climate and government’s role within it, how
should agencies go about the task of engaging to facilitate effective change? There is a long
history of development agency engagement with governments in the field of investment
climate/enabling environment reform and this has been the subject of considerable scrutiny
and learning4. From these analyses, a clear trend emerges on good practice for agencies,
especially on the need to focus on (a) viewing the business environment as a system, (b)
intervening on the basis of grounded understanding of existing norms, (c) facilitating
systemic change taking account of the overall system - demand- and supply-sides, and (d)
emphasising the importance of sustainability (of the process of reform not simply the
outcomes).

2

World Bank (2005); A better investment climate for everyone; WDR 2005, World Bank

3

In the PEPE project

4

For example, see Scott Jacobs “How Broad-based Reforms Succeed in Changing the Business Environment:
The Strategic Use of Drivers of Change”; Jacobs & Associates (2007); or “Lessons for Reformers: how to
launch, implement and sustain regulatory reform”; FIAS (2007); or M. Moore & H, Schmitz “Idealism, Realism
and the Investment Climate in Developing Countries”; Working Paper 307, IDS Centre for the Future State
(2008)
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The 2008 guidelines from the Donor Committee for Enterprise Development (DCED) reflect
these basic tenets of good practice5:
•

“....development agencies should adopt a systemic approach to business environment
reform…consider the whole system, including all the relevant formal and informal
institutions, the ‘rules of the game’, cultural and social norms, ...”

•

“Because business environment reform is a process and not a single event, another
objective of development agency support is to make reforms sustainable”.

•

“Because business environment reform is a process of political contestation, there are no
formulas that may be imported from elsewhere. Each society needs to determine the
political settlement that best accommodates its competing interests”.

•

“Development agencies should accept that systemic reform takes a long time. They
need to be realistic .... particularly in a country context where the understanding and
capacity for good governance are limited”.

More recently, DFID’s own Practice Note6 builds on this guidance from the DCED to
recommend that programmes in the enabling environment space should follow a ‘Making
markets work for the poor’ (M4P) approach7:
•

“M4P provides a robust framework for analysing and implementing business environment
reforms that permanently transform systems, impact on the poor and ensure local
ownership and relevance”.

•

“M4P aligns strongly with Donors’ policy priorities and corporate requirements. It should
be considered a core approach in implementing all enabling environment programmes”.

Consistent with the above, and as specifically set out in the terms of reference, the scoping
team adopted an M4P perspective to understanding the G4G space and DFID’s role in
catalysing effective change within it.
In many ways, this approach is especially important in the Ethiopian context where
government’s role and presence is distinctive, certainly in the context of Africa, in a number
of respects:
•

A well-articulated, activist perspective: government policy is shaped by its stated
ideology of the developmental state, the essence of which is that government should
play a leading, directive, role in the economy. In doing so, it shapes the path which the
private sector should follow. The country is therefore openly following the model of
leading SE Asian economies – and not the more ‘neo-liberal’ framework usually favoured
by traditional donors. It is also a policy that places accelerated growth at the top of
government priorities.

•

Self-confident and independent: government is robust in its pursuit of this path and, is
unlikely to consider alternative ideological perspectives, especially in the absence of
well-presented evidence and arguments.

•

Disregard for pluralist concerns: in its rhetoric at least, government has little time for the
typical liberal concerns of many development agencies. This includes what GOE terms
the “neo-liberal fundamentalist” enthusiasm for oppositional political competition and for
the private sector as desirable ends in themselves. GOE sees dangers in the

5

DCED (2008); Supporting business environment reforms: practical guidance for development agencies;
http://www.businessenvironment.org/dyn/be/docs/DonorGuidance_English.pdf

6

Miguel Laric “Investment climate practice note 1: Transforming the Enabling Environment for Business to
Transform Markets: Why an M4P Approach?”; Working Draft (not for circulation). DFID (Investment Climate
Reform Team). December 2011.

7

See http://www.m4phub.org/
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developmental state becoming ‘subordinate’ to ‘rent-seeking’ interests under a liberal
conception of either democracy or the market.
•

Pragmatic beneath the rhetoric: less publicly, in practice, there are many examples
where government has shown itself to be results-oriented rather than ideologically
driven.

•

Clean and competent: in relative terms, government does deliver on issues where it
makes a commitment to do so. And is relatively free from corruption.

•

Successful (in some ways): although there are a number of factors at work here, and the
starting base has been low, economic performance since 2003 has been consistently
strong (average growth rates of 9-10%) and forecasts are equally positive.8

From a DFID perspective these features makes engagement with government an especially
important, if sensitive, issue. It is arguable that, in Ethiopia, the development prize to be
gained from successfully influencing government’s role is significant – but it is also clear that
effective engagement with them is not straightforward, has to be grounded in a detailed
understanding of incentives and political economy and be based on a sound analysis of the
potential benefits resulting from an ‘offer’ from DFID support. It also makes the M4P
framework, with its emphasis on understanding systems, facilitation and sustainability,
especially relevant.

8

Many independent economists dispute the veracity of these figures – but growth has nonetheless been
substantial
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3.

COMPARING TWO OPTIONS: INVESTMENT CLIMATE
REFORM AND LAND MARKET DEVELOPMENT

The two factors highlighted in the previous section shaped the mission team’s process.
Given the broad universe of issues potentially under the investment climate heading, there
was a need to focus on areas of greatest intervention potential. Given the need to consider
options where systemic change might be brought about, and especially in a context of the
characteristics of government, priority was given to assessing feasibility of intervention
issues.
Two detailed options were developed by the team for consideration by DFID. These were
outlined in a presentation half-way through the mission and assessed in relation to a number
of criteria. Following this, a decision was made in principle to focus the remainder of the
mission on one option.

3.1 The options described
3.1.1

Option1: investment climate reform9

This is concerned with strengthening the system for policy reform related to the investment
climate.
The rationale for this option is that the current system through which policies are developed
and implemented is defective. The reasons for this relate to both the ‘supply’ and ‘demand’
sides of the policy process. Decision-making is perceived as opaque – and decisions
makers often unknown – and often seems poorly informed with a limited amount of research
feeding into the process. Consultation practices are young and the extent to which they are
genuine (let alone useful) is not clear. On the demand-side, advocacy is generally weak and
equally not led by insightful research. Overall, the low priority seemingly accorded to
communication inhibits the development of trust. Without improvement in the policy process
the investment climate will remain relatively high risk and high cost.
In response to this situation, different strands of interventions are envisaged aimed both at
the supply- and demand-sides of the reform process. On the supply of reform, the
programme would improve research processes and outputs with key agencies – EDRI, EIA
and TPCPA – to enhance the analytical-base for decision-making and supplement this with
direct capacity-building with implementing agencies (e.g. Federal Ministries). On the
demand for reform, the programme would work to develop the advocacy capacity and
practices of specific BMOs and support the IFC in its wider efforts to improve public private
dialogue.
Working with multiple partners and in multiple ways, the ambition of the programme would
be to develop a better functioning and more sustainable policy reform process that will
deliver a better investment climate in the life of the programme but which will also be
sustainable into the future.
3.1.2

Option 2: land market development10

This is concerned with developing an improved national land titling system throughout the
country, doing so in a manner that allows it to be maintained and be sustainable, and using
this platform as the basis for the further development of land rental markets.
The rationale for this option is that (a) while there has been some progress in developing
land titling in particular regions, this is partial and of variable quality, and the benefits from it

9

Annex 1 outlines this option in more depth

10

Sections 5 and 6 gives more details of this option
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similarly limited; (b) without a significant input from a development agency this situation is
unlikely to be substantially changed; and (c) there is a well-developed and considered
opportunity available for DFID to play a leading role in addressing this situation. This option
builds on specific and credible research globally and in Ethiopia on the considerable
investment and productivity gains to be realised first from improved land security (through
better titling) and second from improved efficiency of land rental markets. It also builds on
significant consensus in government and with relevant donor partners, framed around a
concept note from the Ministry of Agriculture11.
The programme would have three main dimensions: (1) Located in the Land Directorate in
the Ministry of Agriculture, a management unit would support the development of a
harmonised system of certification and its roll out in specific regions. (2) An action-research
land market development facility would undertake relevant research and pilot work on
specific issues, in particular the critical links between titling and rental markets (and other
markets such as labour and inputs), so facilitating innovation and change. (3) An impact
assessment and policy advocacy function, especially important given the large-scale nature
of the task and its potential for substantial change.
The ambition of the programme would be to develop better functioning and more sustainable
land certification systems and land rental markets in Ethiopia, where all land is retained
under State ownership, and in doing so create a more conducive environment for more
productive, and ‘greener’ investment in agriculture.

3.2 Criteria for option assessment
Three broad criteria were employed in examining each of the options - rationale, feasibility
and potential returns and risks – within which were a number of more specific
considerations. In each case, the question being asked is of the nature: “to what extent .....”
3.2.1

Rationale

•

Wider development rationale: ..... is the option grounded in a valid development analysis
and aimed at addressing a recognised development priority (especially poverty)?

•

DFID rationale and fit: ..... is the option consistent with DFID priorities, for example with
climate change and gender objectives, and does it fit coherently with other activities?

3.2.2

Feasibility

•

Fit with government priorities: ..... is the option consistent with the stated policies or
overall direction of government thinking and practice?

•

Operational space: ..... is there a clear space – in terms of activities, partners and
resources – for the option given other donor-funded projects?

•

Practicality of implementation structure: ..... is the option implementation architecture and
envisaged processes coherent and functional?

•

Fit between logic and reality: ..... is the option’s envisaged process of change supported
by evidence on the capacity and incentives of potential partners?

•

Scope for innovation and systemic change: ..... is there likelihood that the option will be
able to address underlying systemic constraints?

3.2.3

Potential returns and risks

(by definition, these factors are accumulative, incorporating many of the preceding criteria):

11

The Land Administration and Land Use Development Project (LALUDEP)
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•

Estimated returns: ..... are returns from the option clearly identifiable and of an
acceptable level?

•

Strategic and operational risks: ..... are there significant technical, political or
organisational risks impinging on performance?

These are qualitative criteria – although some have a quantitative aspect - and are open to
interpretation. Nonetheless they provide a relatively transparent basis for assessment.
While no weighting is attached to each factor, as explained above, most importance is
attached to feasibility issues.

3.3 Applying the criteria to each option
3.3.1

Rationale

At an overarching level, Option 1 builds on a well-established rationale – a conducive
investment climate leads to more investment which in turn drives growth and poverty
reduction. Although apparently some way from where the poor ‘are’ (in the theory of change
logic), the investment climate is important for them. Policy development processes that
result in better decision-making are therefore important.
In Ethiopia, the investment climate has improved over the last ten years, as measured by the
World Bank ICA surveys. But there is a marked tendency for investment climate reforms to
focus on administrative procedures rather than more fundamental questions of constraints to
market efficiency. Continuing limitations in the investment climate can be linked to
limitations in policy reform processes that are opaque, top-down and unresponsive to
underlying problems. This option recognises and seeks to address a specific constraint in
the Ethiopian context.
From a DFID perspective, while Option 1 is complementary to other work (such as PEPE) in
the wider portfolio, its link to climate change and gender objectives is less clear. A key point
about support to investment climate policy processes is that the demand-side raises ‘their’
issues (not just those of funders) so that the process is owned and responsive. In that
context, climate change and gender questions may well arise but are unlikely to be an
immediate focus.
The rationale for Option 2 is sourced in a strong body of research internationally and in
Ethiopia, which leaves little doubt over potential efficacy (and impacts). Ceteris paribus,
better and more sustainable land titling systems lead to increased security of tenure, and
this, in turn, helps to create the conditions that encourage investment. Furthermore, in the
context of Ethiopia, titling provides particular benefits for women and encourages better
agricultural practices and land maintenance. Beyond these direct impacts, experience
elsewhere shows that titling can be the basis for the development of rental markets,
collateralisation and financial services – and provide a basis for wider agricultural
transformation. More widely, it can contribute to improved labour mobility and to a
rebalancing of employment between agriculture and industry. Relatively unusually in the
development world, while not guaranteeing impact12, the underpinning logic and evidence
here is clear and the path to quantifiable benefits well laid out.
Although a new technical area for DFID (in Ethiopia), this is consistent with wider wealth
creation, climate change and gender objectives. There is some, though perhaps limited
initially, synergy with PEPE – for both agriculture (e.g. horticulture) and financial sectors.
Synergies with broader development initiatives in the country are stronger – in particular the
Agriculture Transformation Agency, as well as other key objectives of the GTP.

12

And not perhaps the silver bullet magical fix that some enthusiasts of Hernando de Soto appear to advocate
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Overall, the rationale for both options is strong but for Option 2 is set out very directly, and
supported by ‘hard’ evidence, reflecting the fact that this is an area where agencies (and
researchers) have been active and working on in Ethiopia for many years.
3.3.2

Feasibility

Option 1 is not an area which is likely to receive overt endorsement from government.
Government remains sensitive and generally resistant to any suggestion of ‘interference’ in
policy formulation, a stance which lies deeply in the foundations of its developmental state
philosophy. Reality, of course, is a more muted version of this rhetoric – and there are
growing signs (participation in dialogue, openness to research/evidence) that government is
prepared to consider a more partnership-based approach to policy-making, even though this
is usually not acknowledged. In effect, any government support here is likely to be
‘informal/backdoor’ in nature – which will have a number of implications for structure and for
intervention design.
Option 2, in contrast, fits well with government priorities building on an existing Ministry of
Agriculture concept note (i.e. LALUDEP) – and uses this as a way ‘in’ to the bigger subject
area of land rental markets. From wider donor experience in the country, this is the type of
engagement that can prove successful; using an agreed ‘safe’ issue as a starting point for a
deeper and broader engagement to bring more substantial change.
Option 1 would be set in a context of many other donor-supported activities. On the supplyside, agencies such as EDRI and the EIA have considerable support from donors such as
JICA and the World Bank. On the demand-side, Sida supports research work with the
Ethiopian Chamber while the IFC is involved currently and proposing to extend its work
across all aspects of the policy development (and implementation) process. Other donors’
value chain focused work may incorporate and advocacy/regulatory component. This is,
unquestionably, a crowded space and, as is often the case, the presence of other agencies,
as well as complicating the picture, may well undermine the ability of any programme to
pursue systemic change13. There appears little meaningful coordination among agencies
currently.
Just as Option 1 would have to ‘fit in’ with the space left for it by other donor activity, so its
implementation structure would have to adapt to the scattered and multiple nature of the
interventions proposed. In particular, implementation arrangements would have to deal with
a number of difficult issues – for example, whether to be placed within (or outside)
government; how to be structured to have credibility with different players on both sides of
the policy process; how to deal with IFC as both a funder and as a co-implementer.
Inevitably, the likelihood is that implementation structures would be fragmented and,
although still possibly functional, neither clear nor easy to explain to other stakeholders.
While not without issues to be addressed, Option 2 presents fewer concerns in relation to
donor collaboration or implementation structures. There are a number of other agencies
involved in land titling – USAID and Finnida most prominently – and others engaged in other
land issues (e.g. GIZ and Sida). However, the concept note developed by the Ministry of
Agriculture, with the support of the World Bank, highlights a clear gap and (therefore)
opportunity in relation to external support. And there is general consensus that a substantial
new programme to support land certification and with additional research activity, within the
frame of the concept note, is required and is to be welcomed. Donors involved with land are
aware of each other and participate in joint coordination meetings.
Implementation arrangements for an Option 2 programme would have to deal with a number
of issues – for example, the modus operandi of a management unit within the Ministry, the

13

Sida, for example when interviewed, do not (yet at least) consider sustainability to be an important
consideration in supporting the demand-side of the policy reform market
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relationship with the existing Finnida and USAID projects, the relationship between the
research facility and the management unit, and the arrangements to allow rigorous impact
assessment (which would be under a separate contract) without undue disruption to
programme operations. None of these, however, are considered to be beyond the ‘normal’
challenges that would be faced in developing a new programme.
In terms of capacity and incentive questions, these loom large over Option 1. It is clear that
capacity – analytical knowledge and skills - is variable; low with the supply-side
implementation agencies of EIA and TPCPA and better with the research organisations of
EDRI and EEA. On the demand-side, there are concerns not just over the capacity of the
Ethiopian Chamber (and other associations) but over the approach to research and dialogue
pursued by IFC (who would be partner in Option 1) and the degree to which this is likely to
build capacity and incentives for a locally-owned and driven policy reform process. More
generally, the government’s commitment to developing a more collaborative, problemsolving, even pluralistic process of policy reform is still a fragile idea – and it may ultimately
be rejected. There is a strand of political economy analysis that suggests that pragmatism
and dialogue are logical next steps for Ethiopia’s direction of development – much as they
have been for their role models in Asia – but this may neither be a linear nor a rapid path.
Given these challenges, there are obvious uncertainties over the degree to which Option 1
will be able to progress from more conventional, direct activities – funding policy
implementation research, building communication processes – to those which are closer to
the systemic ‘cause’ of the policy reform problem – research on government’s role, guidance
on better practical dialogue processes, activities to build better representation, engagement
with key decision-makers etc. The leap of faith being envisaged here is that once
relationships are developed and activities commence, more scope will emerge for innovative
intervention, but that this is likely to happen is far from clear.
Option 2 has the major advantage of building on existing work and a momentum of activity
that has generated a body of capacity and where incentives are generally aligned to make
the land certification system work better. There is, of course, a major capacity building task
to be undertaken. However, this is recognised, and the approach to regional sequencing –
starting where capacities are strongest (e.g. Amhara) – should allow the programme to
accommodate capacity-development as it proceeds.
Whether Option 2 can go beyond the development of a better and more sustainable land
certification system for the country as a whole (a worthy and ambitious objective in its own
right) to become the platform for the development of land rental markets (and then all the
other benefits that may flow from here in relation to finance, labour mobility, input markets
etc), and to the bigger prize of agriculture transformation, is, of course, a more debatable
issue. Two points suggest cautious optimism. First, although there is no ‘official’
acknowledgement of the wider development issues beyond certification itself, it is clear from
mission interviews with key personnel that they are quite aware of these issues14; there is an
open door to reform here (within the framework of ultimate public ownership of land) and it is
a logical next step. Second, through the land research facility, Option 2 has a resource
explicitly aimed at developing these connections – and this will be the first time that such a
resource has been available in Ethiopia.
3.3.3

Potential returns and risks

The above factors feed into an analysis of potential returns and risks. Inevitably, given the
uncertainties around these, there are very rough estimates only, especially for Option 1
which does not build on the same level of ‘tightness’ (in terms of definition of the opportunity)
and evidence base (in terms of specific research on impacts) as Option 2.

14

Not least because officials have seen the positive links between certification and agricultural development in
Vietnam, Rwanda and elsewhere.
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Potential returns from Option 1 can be measured with respect to cost savings (from
improved efficiency), new investments and more jobs and higher incomes. Drawing on
previous work (from IFC in particular), potential benefits can be estimated at 20,000 new
jobs and higher incomes for 60,000 more employees. The required expenditure by DFID
has not been calculated in detail but is likely to be around GBP15m range15.
For Option 2, there is more information and research on which to base projections.
Assuming that the cost of certifying and documenting tenure on one land parcel is USD1016
and that an average household has six parcels17, the programme could expect to ‘impact’
around 500,000 households in the programme period, with potential benefits for up to 3.5m
people (i.e. given average family size in rural Ethiopia). This assumes a DFID commitment
of GBP20m (i.e. USD30mn) for the land titling and certification work (plus another GBP10mn
across the ‘facility’ and impact assessment pillars). How much is this income benefit likely to
be? Evidence from Ethiopia (refer to Section 5 for details and references) shows
productivity impacts of between 9 and 40% from a combination of titling, and land rental
market activity. In Thailand, for example, productivity impacts from titling alone were in the
range of 12-27%18. Assuming, a mid-range productivity impact of 20%, Option 2 would be
looking at improving household incomes by up to 17% for 500,000 households, at a total
value of at least USD54mn per year in additional output value terms19. Additionally, given
land tenure patters, around 140,000 female landholders would be positively impacted.
Further, the nature of investments (i.e. longer rather than shorter term) made as a result of
improved tenure security are generally environmentally progressive.
The above figures do not estimate the additional impacts that might be generated from
greater systemic change generated by each Option – i.e. from a better policy development
process and from the facilitation of land rental markets. The potential gains from both of
these might be significant – although it is only in Option 2 that the programme concept
actively plans for these wider gains (through the facility).
In terms of the risks associated with these estimates, for Option 1 there are three areas of
fundamental risk:
•

Technical: not being able to address the capacity and incentive problems currently
undermining the investment climate reform system.

•

Organisational: the risk of a complex implementation arrangement to strategic clarity,
operational efficiency and partner engagement.

•

Political: the danger of, on the one hand, capture and one the other, political irrelevance
because of lack of ownership.

Unavoidably, Option 1 is high risk in nature.
For Option 2, technical and organisational risks, whilst not insignificant, are largely known
and manageable. However, two other risk areas are relevant.
•

Political risk: land is a topical issue at the heart of development debates and prospects in
the country and DFID involvement inevitably raises its prominence. Reputational risk
from a higher profile however is mitigated by the validity of the opportunity and the

15

IFC’s existing proposal alone is approximately £7m

16

Costs can vary hugely, and depend on context and technology. The DFID Rwanda programme average USD7
per parcel, and the World Bank, and the REILA project in Ethiopia believe a unit parcel rate of circa USD 4-6 is
achievable for much of Ethiopia.

17

Assumption based on triangulated expert opinion from mission interviews with World Bank, REILA Project and
Amhara Land Administration Unit.

18

See Box 1 for full reference.

19

See Table 4 for calculations.
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tightness of the design presented - and the fact that titling is potentially a means to
protect smallholders against other misuse of power related to land (resulting from
urbanisation, land-grabbing etc).
•

Financial risk: the rationale for DFID involvement is for a programme that can genuinely
shape and lead the certification process. This requires a programme of sufficient size to
generate change (and to be regarded ‘seriously’ by other partners). In the context of a
process whose cost is likely to be GBP100-150m in total, one clear risk is that the
programme is not of the scale to take a leadership position and instead is seen as one
donor-funded project among several.

These risks are further discussed in Annex 2 which presents a detailed political economy
analysis.
Table 1: Summary comparison of Options 1 and 2
Criteria

Option 1: Investment climate Option
2:
reform
development

Land

market

Rationale
Wider development Built on generally valid analysis, Based on strong body of
rationale
relevant to constraint in the evidence and research – from
Ethiopian context.
international
and
Ethiopian
contexts.
DFID rationale and fit

Overall consistency with DFID Consistent with wealth creation,
aims but weaker with respect to climate change and gender
climate change and gender.
goals – although limited practical
synergies.
Feasibility

Fit with government No open endorsement – only Builds on existing Ministry
priorities
informal support likely.
concept note – fits well with govt.
Priorities.
Operational space

Practicality
implementation
structure

A crowded space with many Fits into defined gap and
donors (uncoordinated) involved. opportunity – consensus on
need for major new programme.
of Fragmented, difficult to explain, Normal, addressable challenges
complicated relationships with – coordination between mgt unit,
stakeholders.
research facility and assessment
work.

Fit between logic and Variable capacity with partners, Builds on existing work – strong
reality
questions over IFC approach – alignment of incentives to make
weak incentives in government.
certification work better.
Scope for systemic More
conventional
direct Built into design through the
change/innovation
approach initially – unclear research
facility
–
quiet
whether can progress beyond recognition that land rental
this.
markets are logical next step.
Potential returns and risks
Estimated returns

Difficult to define – est. 20,000 Potential for higher incomes
jobs and higher incomes for from greater land productivity for
16
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60,000 employees.

500,000
people).

households

(3.5m

Strategic
and High
risk
–
technical, Known technical risk. Politically
operational risks
organisational and political.
higher profile but manageable
risk. Key risk – insufficient
budget/resources to generate
major change.
3.3.4

Overall

Table 1 above summarises the above points. Although there is obvious uncertainty around
both of these, it is clear that Option 2, a land market development programme, offers
considerable advantages. Relative to Option 1, it:
•

Is tighter – with more tangible activities and focus.

•

Resonates more coherently with GOE strategic interests in supporting large scale small
holder agricultural transformation.

•

Is more developed and ‘owned’ – building on an existing concept note which has large
stakeholder buy-in.

•

Can deliver substantial, quantifiable and measurable change and benefits.

•

Offers a clearer and less risky route to scale and sustainability (the entire rationale is
about transformational change).

•

Can be taken forward through a reasonably clear and functional implementation
structure.

•

Addresses a recognised gap – and opportunity – in the development landscape.

Given these arguments, Option 2 is preferred to Option 1. Moreover, because of the
resource requirements of the land market development programme (and the budget
available), these are mutually exclusive options. DFID therefore agreed that Option 1 should
be ‘dropped’ by the scoping team and that its efforts should be focused on the land
development programme, which forms the remainder of the report.
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4.

LAND TITLING, TENURE AND IMPACTS – WIDER
INTERNATIONAL EXPERIENCE

Three quarters of the world’s poor live in rural areas and are largely dependent on
agriculture, whether for subsistence or sale. Their ability
ability for betterment is constrained either
by a lack of assets, or more often by the low returns to those assets that they have or have
access to.
Land often constitutes the main element in households’ asset portfolios. In Uganda, for
example, land is estimated to constitute 50-60% of the total asset endowment of the poorest
households20. Those households with access to land are generally better placed to make
the most productive use of their other primary asset - labour.
A key challenge therefore for poverty
poverty reduction is to support the poor to ‘step-up’ through
facilitating greater returns to their land and labour assets, and to ‘step-out’ through
diversifying their assets (often away from agriculture).

4.1 Links between land titling and economic growth
In this context, there is a considerable consensus among economists that better land rights
lead to better household welfare and wider economic growth outcomes. Figure 1 shows how
this can happen.
Figure 1: The links between increased land titling and economic growth (applied to
Ethiopia)

4.1.1

Link One: Improved incentives to invest

In situations where people feel that their access to / ‘ownership’ of land is insecure, their
propensity to invest in the land is reduced. This short term investment perspective often
means poor land use, increased land degradation both of which exhausts the quality of the
land and undermines future productivity and returns. Greater land tenure security improves
incentives to make more and better investments in land, driving up productivity and
economic returns, whilst driving down the incidence of land degradation and delivering
improved environmental outcomes.

20

Deininger, K. (2003); Land policies for growth and poverty reduction, World Bank, Washington
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This hypothesis is supported by a
large literature on land tenure and
investment which demonstrates
that higher levels of tenure security
(though not necessarily formal title)
generally
leads
to
greater
investment by households (Box 1);
and that the nature of such
investments
are
often
environmentally progressive (i.e.
targeted at tackling soil erosion,
watershed
management
and
improved land use).
4.1.2

Link
Two:
Increased
labour mobility

Improving the security of land
rights is a pre-curser for increasing
land related investment. However,
the magnitude and incidence of
such investment (and benefits) will
be limited if land rights are not
transferable. Land transactions –
sale or lease – can drive economic
growth through a) allowing the
exchange of land as the off-farm
economy develops, and b) offering
enhanced access to land for those
with more productive capacity (i.e.
improving allocative efficiency).

Box 1: investment impacts of increased land security
in Thailand and Vietnam
Thailand
In a context of increasing pressure on land use where
land disputes had become endemic, Thailand embarked
on a programme of strengthening land titling and
administration in the 1980’s. Various studies of these
efforts found that possession of land ownership
documents had a significant impact on farmers’
agricultural performance: “...there are significant
differences in input use and yields between titled and
untitled farmers. The use of labour is 8-15 percent
higher, draft power is 27-39 percent higher, and the use
of other inputs is 25-35 percent higher. Output per unit
of land is higher by 12-27 percent” [Feder, G., Onchan,
T., Chamlamwong, Y. and Hongladarom, C., 1988. Land
Policies and Farm Productivity in Thailand, Johns
Hopkins University Press, Baltimore, MD]
Vietnam
Land reform was an important thrust of the progressive
“Doi Moi” policy since 1986. In 1988, the collective land
system was abandoned in favour of private ownership.
Land remains the property of the Government; however
land use rights (to inherit, transfer, exchange, lease and
mortgage) are assigned to individuals. Studies have
concluded that increased tenure security has resulted in
more and longer term investment in land.
One study measured this is by looking at the allocation of
land between annual crops and multi-year industrial or
fruit crops, which typically require large investments upfront and yield returns only after a few years. Results
confirmed this hypothesis showing a statistically
significant increase in the proportion of total cultivated
area devoted to multi-year crops. Further results showed
that households in highly registered provinces increased
their proportion of irrigated area by about 20% as
compared to those in low-registered areas.[Quy-Toan, D.
& Iyer, L. (2003); Land rights and economic
development”, Policy Research Paper 3120, World Bank]

Evidence from East and West
Africa suggests that land sales can
increase inequality, while land
rentals tend to promote equality.
Leasing land gives the landholder
the option of deriving a cash
income for the temporary disposal
of property without having to part
with it permanently. It also allows
him/her to participate in the non-farm economy (where, by way of a typical example, in India
daily wage of a migrant worker is 47%-76% higher than wages in their village of origin). As a
result, temporary land transfers through rental markets appear to be pro-poor and
particularly beneficial for women21.
In Mexico22, abandonment of rental restrictions in the constitutional reform of 1992 had a
positive impact on productivity, land market activity, and equity. An impact of more secure
land rights on greater rental market activity has also been confirmed in Nicaragua23.

21

K. Deininger “Land policies for growth and poverty reduction” World Bank Policy Research Report (2003)

22

World Bank (2002), "Mexico- Land Policy A Decade after the Ejido Reforms", The World Bank Rural
Development and Natural Resources Sector Unit.

23

Deininger, K. and J. S. Chamorro (2003), "Investment and Income Effects of Land Regularization. The Case of
Nicaragua", Agricultural Economics.
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Furthermore, empirical work from China,
India, and Vietnam all support the positive
linkages
between
tenure
security,
investment, productivity, growth and equity.
4.1.3

Link Three: Increased collateral
value

As demonstrated in Figure 1 by the dotted
line, land in Ethiopia cannot be sold or
mortgaged, hence cannot be used as
formal collateral which means there’s
limited connection between land, financial
markets and economic growth.
However, in general terms land is
interconnected with many other markets
where the functioning of one market can
influence strongly the functioning of
another. Credit markets are particularly
important. Anecdotal evidence suggests
that the success of many land reform
projects is often linked to access to credit.
To quote the Peruvian economist Hernando
de Soto (2000), “In the midst of their own
poorest neighbourhoods and shanty towns,
there are trillions of dollars, all ready to be
put to use … [Yet] because the rights to
these possessions are not adequately
documented, these assets cannot readily
be turned into capital, cannot be traded
outside of narrow local circles where
people know and trust each other, cannot
be used as collateral for a loan, and cannot
be used as a share against an investment.”

Box 2: De Soto’s six “property effects” of
formal land title and land administration
systems
1. Formal land titles have an abstract
economic value, valid in a wide range of
contexts, which untitled physical assets alone
cannot have (“Fixing the economic potential of
assets”).
2. With a national system of formal land title,
economic value implicit within land title has
generic
worth
recognized
consistently
throughout society (“Integrating dispersed
information into one system”).
3. Formal title gives landholders legal
protection to their land rights from the state but,
due to legal mechanisms for forfeiture of title,
also creates pressure to honour commitments
(“Making people accountable”).
4. As formal title signifies the abstract
economic value of land, more flexible use of
assets is possible— e.g., issuing shares in
property, using property to gain access to
capital (“Making assets fungible”).
5. Formal property systems join land users into
networks through which their assets can be
assembled into more valuable combinations
(“Networking people”).
6. In addition to protecting ownership, formal
land title systems that record and register
transactions give greater confidence to parties
seeking to participate in the market (“Protecting
transactions”).

He estimates the volume of “dead capital” held by the poor at $9.3 trillion globally and
identifies six ways in which formal land title and land administration systems can transform
the value of their land assets (Box 2). Consistent with the notions expressed above,
government land titling programs are often considered a critical instrument for increasing
access to credit among the poor, and wide scale land-titling has become a popular policy
prescription for alleviating credit rationing in developing countries24.
4.1.4

Is the impact of formal land titling a universal law?

As highlighted in the previous section, there are clear and powerful conceptual arguments as
to how improved land titling and security can drive productivity and inclusive economic
growth. This is supported by a host of evidence showing that these linkages can be real and
significant in practice. But this does not mean that land titling automatically and necessarily
can / will deliver the kind of impacts outlined above. In fact there is considerable evidence

24

Binswanger, H. & Deninger, K. (1999); “The evolution of the World Bank’s land policy: principles, experience,
and future challenges”; World Bank Research Observer 14(2): 247-76.
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showing that in several contexts land titling did not generate any significant economic
impact25. In this sense the impact of land titling is not a universal law.
Land titling might fail to impact positively for a host of reasons, as explored below.
Wrong diagnosis
The security of land titling will only have an impact if people actually felt insecure in the first
place. Likewise, the degree of increased investment resulting from improved security is
proportional to the degree of initial insecurity.
In several cases reform of land tenure has been supply driven and not at all responsive to
demand side factors. Worse still, and particularly in Sub-Saharan Africa26 a number of
reform efforts were ignorant of, and trampled over indigenous systems of land access and
tenure in which people may have believed, and which is undermined by reform efforts –
thereby destroying rather than building confidence (and investment).
Inappropriate solution
Much land reform is characterised by pursuance of a) formal and legal title, and b) individual
land rights. In the case of the former, formal and legal title is often not the most efficient or
effective way forward. Working to formalise and make more transparent customary
institutions might often be more effective given prevailing culture, rules and norms. Further,
in weaker rural settings formal institutions for conveying, regulating and enforcing land rights
might simply be not there at all, of if so, not well performing.
In the case of the latter, individual titling might be inappropriate to customary and communal
agricultural systems, for example, in mobile pastoralist areas.
Weak implementation
Assuming the correct diagnosis, and appropriate solutions, effective land administration
systems can be costly and complex to implement and to maintain. Further, they can be
open to considerable abuse and corruption, and to political manipulation. They are not easy
to get right, and too often too little thought is given to recurrent land administration functions.
Titling is seen as a one-off exercise. However, failure to keep the system updated will likely
erode confidences and utility, with resultant reversal of any previous gains.
Weak supporting markets
Many rural areas in developing counties, like much of Sub-Saharan Africa, are poorly
endowed with physical infrastructure and effective credit and marketing institutions. Factor
markets for land, labour, and capital are typically poorly developed and the available
technologies have mostly been stagnant for quite some time. Within this context, one should
not expect to find much new investment in land improvements or much use of modern
inputs, even when full land rights are assured. Not only will the demand for investments and
modern inputs be muted, but even where it exists, it may not be realized because of failures
on the supply side for credit and inputs.
As new technologies become available, credit, input, and product markets improve, and rural
infrastructure is developed, then more significant relationships between tenure security and
land productivity may begin to emerge. Hence, it is important to see land titling and
certification in the wider context of agricultural transformation efforts more broadly.

25

“Land reform, agriculture and poverty reduction”, Working paper for the Renewable Natural Resources and
Agriculture Team, DFID Policy Division (September 2004).

26

Migot-Adholla, S. E., Hazell, P., Blarel, B. and Place, F., 1991. “Indigenous land rights systems in Sub-Saharan
Africa: A constraint on productivity?”, World Bank Economic Review, 5 (1): 155-175.
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Conclusion
Land titling and certification can have significant impact on rural poverty. It can reduce
insecurity for those involved in small-scale agriculture, changing incentives and driving up
productivity enhancing investments. Additional to these significant economic impacts, such
efforts can also have strong distributional effects through promoting improved land rights for
women; and strong positive environmental impacts through the connection between higher
land values and greater sustainability of land use.
Transferability of land rights opens up a new and reinforcing impact driver. Rental markets
are, and can be more so, effective than sales markets (which is particularly relevant for
countries like Ethiopia where all land is nationalised). Transfers facilitate access to land to
those with higher potential and allow those with lower potential, or interest, to move on to
participate in other economic sectors.
However, impacts are not guaranteed. If people weren’t insecure in the first place, then
titling and certification efforts won’t likely change investment incentives or behaviour. There
needs to be a strong and sustained political commitment to delivering on land reform
otherwise political insecurity will likely dampen any increase in perceptions of security, and
hence propensity to invest.
Implementing a land administration system can be costly and complex. Systems need to be
maintained, or any benefits will erode as people lose faith in crumbling systems.
One size doesn’t always fit all is a true adage in the context of land administration. Formal
legal systems supporting individual land rights might be appropriate in certain contexts. In
others, working to strengthen customary institutions might be more impactful.
Land titling and certification can sharpen demand side incentives and responsiveness.
However, if this is not matched by the supply side, the resulting impacts on agricultural
performance will not be as transformational as they might be. Land titling therefore needs to
be considered as a key element in a wider process of agricultural transformation.
Overall, if one can get it right, land titling and certification can be truly transformational. But
only if it responds to a clear initial problem, and if the solution – a functioning land
administration system – is within the capacity of any government to maintain, and build on
over time.
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5.

LAND TITLING AND TENURE IN ETHIOPIA

The previous section highlighted wider international experience with land titling and tenure
reform. In this section we consider the experience in Ethiopia.

5.1 A brief historical perspective of land tenure in Ethiopia
Land is a major socio-economic asset in Ethiopia. The way land rights are defined
influences how land resources are used and, hence, influences economic growth rates and
patterns of inclusion in that growth. Three periods can be distinguished in relation to land
tenure policy: the Imperial age, the rule of the Derg until 1991, and the EPRDF period since
1991.
In Imperial times, the land system of the country was immensely complex. There was a wide
variety of tenure regimes and rights of access in different parts of the country but only limited
knowledge and documentation about any of these. Land affairs at the local level was in
large measure the responsibility of customary institutions, and most land transactions were
undertaken without recourse to the law and outside the formal sector and administrative
framework. The expansion of the imperial state at the end of the nineteenth century
transformed land rights in newly incorporated areas, subordinating existing arrangements
under new landlord-tenancy arrangements.
In 1974, the Derg (a military regime) overthrew the Emperor and in 1976 made all land state
property. The Derg undertook frequent land redistributions and land allocation based on
family size and was practiced to maintain an ‘egalitarian’ land distribution (Holden and
Yohannes 200227; Rahmato 198428).
The military Derg government was overthrown in 1991 and Ethiopia has been ruled by the
Ethiopian People's Revolutionary Democratic Front (EPRDF) under a Federal constitution
since this time.
While the need for some sort of land registration and certification of rights was recognised in
the past – at least in policy documents - neither the Imperial nor Derg regimes showed any
keen interest in undertaking one or the other. However, under the EPRDF, Ethiopia has
undergone a significant first effort in land titling and certification. In line with delegated
legislation, reforms have been pursued at regional State level, with little coordination or
technical support (beyond setting the policy and legal framework) from Federal level. The
Tigray Region started a land certification process in 1998-1999. The Amhara Region started
in 2003 (with some donor support). The Oromia and Southern Regions started more
recently in 2004 and the process remains on-going. Various efforts have been on-going in
the other regions of Ethiopia, with varying degrees of success.

5.2 Policy frameworks and drivers of land titling and certification
Whilst not always explicit, the process of land titling and certification has been pursued in the
context of a fairly consistent policy framework. The Government of Ethiopia (GOE) has
placed a strong emphasis on growth in the rural economy and in particular the agricultural
sector; such growth is expected to serve as the engine of industrialization and economic
development. This commitment is encapsulated in the Agricultural Development Led
Industrialization (ADLI) strategy being pursued since the 1990’s; reaffirmed in the frame of
the Plan for Accelerated and Sustained Development to End Poverty (PASDEP); and again
in the current Growth and Transformation Plan (GTP).

27

Holden, S. T., and H. Yohannes. 2002. "Land Redistribution, Tenure Insecurity, and Intensity of Production: A
Study of Farm Households in Southern Ethiopia." Land Economics 78(4): 573-590.
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Rahmato, D. 1984. "Agrarian Reform in Ethiopia." Scandinavian Institute of African Studies, Uppsala.
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The programme of ongoing land titling and
certification to agricultural smallholders is not
referred to explicitly amongst the targets of the
GTP, but implicitly it is fundamental to several
of the central tenets of the plan.
A number of legal proclamations have
emerged setting the legal framework
underpinning policy commitments. The most
recent and significant of these (related to rural
land) was passed in 2005 (Box 3). This was
important for two primary reasons: 1) it
confirms that there will be no further land
redistribution – important from investment
perception perspective, and 2) confirms the
transferability of land use rights – important
from an allocative efficiency perspective.
Underpinning these policy commitments and
legal provisions are, arguably, four principle
drivers as follows (though their importance is
not necessarily uniform or prioritised exactly in
the order presented below):

Box
3:
Federal
Rural
Land
Administration and Use Proclamation
(No. 456/2005)
“In July 2005, the Federal Parliament
enacted
the
Federal
Rural
Land
Administration and Use Proclamation (No.
456/2005), which reaffirms ownership of
rural land by the State, but confers indefinite
tenure rights, rights to ‘property produced on
the land’, rights to intergenerational tenure
transfer, rights to rent out land, and lease
rights to land users for commercial
investments. The law makes provision for
the registration and certification of tenure
rights. The proclamation also specifically
addresses degradation of rural land,
including defining the obligations of tenure
holders to sustain the land, with specific
requirements
depending
on
slope,
requirements
for
gully
rehabilitation,
restrictions on free grazing, and protection
of wetland biodiversity. This Proclamation
also has provisions indicating that there will
be no further land redistribution, except
under special circumstances.
Regional
States have also enacted legislations to
strengthen tenure security, modelled after
the federal law.”

•

Small holder agricultural competitiveness
driver: The GOE is committed to improving
the competitiveness of small holder
agricultural producers. Improving security
and transferability (see Box 3) of land
tenure / use rights was recognised as critical to tackle the problem of continually
declining investment and productivity rates.

•

Sustainable land use planning driver: sustainable land use planning and responding to
climate change impacts are noted to be a key driver of the Ethiopian Government’s
interest in land tenure reform. For example, in an amendment to the proclamation for
rural land use (Amendment Proclamation 55/2002) states “Planting plants which affects
the fertility of agricultural land is forbidden however in case of sloping land it can be
possible to plant eucalyptus tree, cactus tree and other permanent plants by the
permission of the concerned body”. A system of fines was defined for those breaking
such rules. Such laws are aimed at tackling a real and serious problem – the overall
annual cost of land degradation is estimated to be at least 2-3% of agricultural GDP in
Ethiopia29. For example, in Amhara region erosion is a serious problem accounting for
the loss of approximately 1.9 to 3.5 billion tons of soil annually, which leaves between
20,000 to 30,000 hectares of land unproductive30. Land degradation is an alarming
challenge generally in Ethiopia and to a large extent these problems are thought to be
aggravated by inadequate property rights. It is believed that in the absence of secure
property rights, land and natural resource degradation will accelerate (Berhanu and
Fayera, 200531)

29

“Concept note on the design and implementation of Ethiopia: Land Administration and Land Use Development
Project (LALUDEP); Ministry of Agriculture. April 2011.
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A. Teklu “Research Report 4: land registration and women’s land rights in Amhara Region, Ethiopia” SOS
Sahel, Addis Ababa, Ethiopia. November 2005.
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Berhanu, A. and Fayera, A. (2005) “Land Registration in Amhara Region, Ethiopia. Securing Land Rights in
Africa” Research Report 3. London: International Institute for Environment and Development.
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•

Gender equality driver: Under the Derg a major programme was undertaken to
redistribute land to farming households through peasant associations (noting that at the
time households had only usufruct rights over the land they cultivated and this right could
not be transferred by sale, lease, or mortgage). Although the proclamation provided for
land to be given to the head of the household irrespective of gender, in practice the land
redistribution tended to reinforce traditional patterns according to which it would be given
to the husband, when present, because he was by law the head of the household.
Hence, women's rights to land in the Amhara Region at least continued to be secondary
rights, derived through their membership of households and attained primarily through
marriage. Remedying this situation was seen as an important priority for GOE.

•

Conflict resolution driver: increasing population pressures, and negative impacts of
climate change on land quality combine to increased tensions on issues of land access
and use. As a result disputes and conflicts related to land were increasing and
potentially destabilising: an estimated 80% of all rural crimes relate to land disputes32.
Land administration reforms that lead to better demarcation of land borders and land
certification reforms that more clearly identify and specify the land rights of users and
owners should contribute to reduce such conflicts.

5.3 Coverage and impacts of land tenure reform efforts to date
Land titling and certification activities in the four largest regions of Ethiopia since 1998 have
covered more than 7 million landholdings (See Table 1). At 98%, Tigray has the highest
coverage of eligible households with first-stage certificates. Amhara follows with 74%,
SNNPR with 67% and Oromia following with 34%.
Table 1: Status of first-stage certification in Amhara, Oromia, SNNP, and Tigray
Amhara

Oromia

SNNPR

Tigray

Total

170,752

350,000

113,323

80,000

714,075

Population(mil)

17.2

28.0

16.0

4.4

65.6

Rural woredas

128

264

134

34

560

3,146

6,419

3,586

695

13,846

25

24

27

20

25

3.696

5.314

2.848

0.924

12.782

19.634

20.335

6.277

3.431

49.676

2.749

1.800

1.900

0.906

7.355

Completion Stated (%)

70

42

65

98

N/A

Completion calculated (%)

74

34

67

98

58

Area (sq km)

Kebeles
Kebeles per woreda
Rural households (mil)
Estimated total parcels (mil)
First-level
issued (mil)

certificates

Source: Orghut Consulting AB “Business Process Data Management Strategy”. Final Report for World Bank,
Ethiopia. Stockholm. June 2010.

32

USAID (United States Agency for International Development). 2008. Ethiopia: Strengthening Land Tenure and
Administration Program (ELTAP): Evaluation. Final Report. Washington, DC. April.
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In terms of outreach then, this first stage ‘rudimentary’ titling and certification effort is
impressive. The drivers of this initiative are clearly outlined above, as are the anticipated
ways in which land titling and certification can impact economically, socially and
environmentally. Against this backdrop we explore below some of the impacts of this first
wave of land titling and certification:
5.3.1

Impact on Investment

Various studies33 have shown that in areas covered by titling and certification efforts,
populations had significantly lower expectations of administrative intervention and hence
recorded much higher levels of ‘felt’ tenure security relative to those areas not covered. This
improved sense of security did positively change investment incentives with covered
households recording a 30% increase in their propensity to invest in productivity enhancing
measures.
Specifically higher investment rates were recorded on soil and water
conservation measures with more than a doubling of the number of hours spent on such
activities.
Certification did not eliminate fears of land redistribution but helped to reduce it from levels
that were very high even by global standards. This changed investment incentives, and
stimulated more and longer term investments.
Further studies considered the impact of this additional investment on productivity. Evidence
shows that land certification is positively correlated with land productivity. One significant
study34 found land productivity to be more than 40% higher on owner-operated plots with
land certificates than on owner-operated plots without land certificates.
5.3.2

Impact on allocative efficiency

With the exception of Amhara, all regions restrict the amount of land that can be leased out
to 50% of any holding, suggesting that — beyond Amhara—certification impacts on land
rental markets may be limited. Nonetheless, positive impacts are noted.
Contrary to what is found in studies from other countries rental markets in Ethiopia transfer
land from relatively resource poor (mainly in terms of oxen power) who are often femaleheaded, to comparatively resource rich households. Some 70% of female headed
households rent out part of their land, and almost half (47%) of the total of those households
renting out land are female headed35.
This pattern is brought about by two primary factors: a) prevailing social and cultural norms
make self-cultivation by female headed households difficult, and b) this is exacerbated by illfunctioning markets for draught animals.
Rather unsurprisingly therefore, it is observed that tenants farming ability is estimated to
exceed landholders36 by about 20% (i.e. the value of crop output per hectare is 20% higher
on plots operated by owner-cum-tenants than on those cultivated by landholder farmers).
Productivity on plots cultivated by tenants is, however, statistically indistinguishable from that
on plots self-cultivated by landholders. With a difference of 18% owner-cum-sharecroppers
produce less on their sharecropped than their ‘owned’ (or fixed rented) plots.

33

Deininger et al “Impacts of Land Certification on Tenure Security, Investment, and Land Markets Evidence
from Ethiopia” World Bank Policy Research Working Paper 4764 (2008).

34

S. Holden and H Ghebru “Household welfare effects of low-cost land certification in Ethiopia”; Centre for Land
Tenure Studies Working Paper 03/11; Norwegian University of Life Sciences (2011)

35

Deininger, K, Ayalew Ali, D, Alemu, T “Productivity effects of land rental markets in Ethiopia – evidence from a
matched tenant-landlord sample” World Bank Policy Research Working Paper 5727 (July 2011)

36

“landholder” here refers to smallholder farmers, including women who enjoy tenure and usufruct rights to a
particular piece of land, which they lease to “tenants”. The formal landowner remains the State.
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Whilst poor landholders gain from renting out their land (other options being to sign-over to a
male, or leave to fallow), current rental practices are economically inefficient with efficiency
losses estimated at up to 24%. Such losses are observed under sharecropping agreements,
the dominant form of rental agreement (it is estimated that around 95% of all leased plots
are sharecropped); but are much less marked under fixed term rental agreements (typically
around of around 3 years). Hence, there is a direct correlation between economic
performance and the form of rental agreement used.
5.3.3

Cost-benefit returns

The first stage certification proceeded at a fast pace, and at a low cost (estimated at USD 1
per plot or USD 3.2 per hectare). Observed investment and productivity benefits were
significant. As a result the cost-benefit calculation to land titling and certification efforts to
date has been highly positive. One study attempted to calculate the cost-benefit ratio, and
concluded that “...our conservative estimate implies that the increment in output resulting
from certification-induced investment in the first year post certification alone would be
sufficient to entirely cover program cost.37”
5.3.4

Impact on Gender

Gender impacts are positive, both in terms of initial access, and in terms of returns from
rental markets.
Constitutional changes in 1991 and 1995 reasserted the land rights of women as being on
an equal footing with men, and policy making sought to boost joint titling in many areas of
the country. Various studies now confirm no significant differences in the size and type of
land redistributed according to gender. One study highlights the largest percentage of
privately held land is registered under joint title at 38.6%, land under female holding
accounts for 28%, and 32.5% of land is registered to men. The same study concludes that
“The research shows that the promotion of women’s land rights, such as the joint titling
provision in recent legislation and policy, is commendable and this has provided an improved
context for women to secure greater land rights. The findings do not support the hypothesis
that land rights registration further impoverishes women...38”.
From an economic perspective, as mentioned, improved tenure security has facilitated
female headed households to engage in and benefit from land rental markets. Female
headed households who rent out their land achieve higher productivity on their rented out
land after land certification. As a result it is further estimated that household welfare has
increased by about 7% for each additional year that households have kept their certificates;
and this welfare improvement is particularly marked for female headed households, who
constitute a large share of landlord households.
There appears also to have been an interesting social impact of these reforms. The
institution of marriage seems to be gaining more stability under the new policy as women
acquire the right to an equal share of land following divorce.

37

Deininger et al “Impacts of Land Certification on Tenure Security, Investment, and Land Markets Evidence
from Ethiopia” World Bank Policy Research Working Paper 4764 (2008).

38

A. Teklu “Research Report 4: land registration and women’s land rights in Amhara Region, Ethiopia” SOS
Sahel, Addis Ababa, Ethiopia. November 2005.
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5.3.5

Impact on conflict

With clear demarcation of boundaries, a participatory process of adjudication in the field, and
formal legal title (and hence recourse) land titling was believed to support reduced
incidences of conflict over land. In practice most (85%) recipients of certificates in a
comprehensive study39 perceive the risk of inheritance disputes to diminish once certificates
are held.
Descriptive information from USAID consultants reported conversations with members of the
judiciary indicating that the number of land-related disputes (that constituted roughly 90% of
all cases brought to the woreda court prior to the certification program) has fallen
considerably.40
Similarly, one case study reports that the average number of land-related cases at the court
dropped from an average of twenty a week to at most two a week41. Yet another case study
from rural Amhara notes that a great majority of the respondents to a survey reported a
decline in land disputes since the completion of certification.
5.3.6

Impact on land degradation

There is strong evidence that the type of increased investment being made by farmers with
land title is environmentally beneficial. One study42 highlights three such particular impacts:
•

Effects on Soil Conservation Investment: there is evidence of a positive effect of
certification on investment in stone terraces.

•

Effects on Investment in Trees: findings indicate that there are positive effects of land
certification on investment in trees (except for eucalyptus where legal restrictions apply).

•

Soil conservation maintenance or improvement was much more likely to take place on
plots with certificate than on plots without certificate as time passed.

5.3.7

Wider fiscal impacts

There has been a positive fiscal impact for the GOE as a result of land titling and
certification. This is coming from two main sources.
Firstly, as more land is ‘claimed’ and formally registered the volume of land tax take is
increasing (Table 2). As shown, the land tax take more than doubled in one year from 82mn
to 190mn Birr. This is reportedly due to households declaring and registering more of their
land (in turn, argued, that they saw more benefits of registration than costs of registering).
Secondly, as land values increase, so do the resultant tax returns.

39

Deininger, Klaus, and Songqing Jin. 2006. “Tenure Security and Land-Related Investment: Evidence from
Ethiopia”. European Economic Review 50 (5):1245–77.

40

USAID (United States Agency for International Development). 2008. Ethiopia: Strengthening Land Tenure and
Administration Program (ELTAP): Evaluation. Final Report. Washington, DC. April.

41

Adal, Yigremew. 2005. Rural Land Certification in Ethiopia. Working Paper. Institute of Development Research,
Addis Ababa.

42

S. Holden, K. Deininger, H. Ghebru “Land certification, land related investment and land productivity impacts”;
Norwegian University of Life Sciences.
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Table 2: Land tax take in Amhara Region from 2005-2010
Year

Land tax take (Birr)

2005

72mn

2006

78mn

2007

81mn

2008

82mn

2009

190mn

2010

198mn

Source: mission interview with Amhara Land Administration Unit (Wednesday 14th March)

5.4 Is there an opportunity to do more?
Land titling and certification efforts to date have clearly yielded significant and diverse
impacts. Why then consider doing more, and what would the expected benefits be of doing
more...? Are the benefits worth the likely costs...? On balance, and as outlined below, the
answer to that is, yes, the benefits are likely to outweigh the costs.
5.4.1

Benefits of second-stage land titling and certification

The benefits of moving to second stage land titling and certification are as follows:
•

Land titling was rushed through quickly and seen generally as a one-off effort. Land
administration functions and services remain underdeveloped generally. This affects the
sustainability and upkeep of records, without which belief in, and utility of the system will
diminish over time and there will be an erosion of the investment and productivity gains
made to date. How rapid this downturn will be is open to question, but the direction of
travel is not disputed.

•

Second stage certification plans to use a map which will improve accuracy of
measurement and geographic location. This greater clarity has a number of benefits:
reduced land disputes, more accurate and fair land taxation, improved chance of
compensation claims in the event of land expropriation, supports improved land
valuation, land use planning and efficiency of land rental markets.

•

There are opportunities for better mainstreaming gender considerations into the process.
One area concerns accessibility of legal services by women. There is limited knowledge
and understanding by women of legal services and procedures. Legal structures are
dominated by men, who are not usually gender sensitive. Hence, most often women
settle their cases through the arbitration of elders and are often under pressure to accept
fewer benefits than they are formally entitled too. Furthermore, despite their significant
role in agricultural production, women’s participation in land administration activities is
very low. Second-stage certification affords a real opportunity to address such issues.

•

From building on previous positive efforts, there is a real opportunity to use the
momentum to strengthen land rights in emerging contexts in Ethiopia, other than that of
highland smallholder agriculture. For example, urban-rural land ‘creep’; pastoralist
areas; and around large scale commercial land allocations.

5.4.2
•

Benefits of more efficient land rental markets

There are differential regulations in different regions on the terms and conditions of land
rental markets. Some are more progressive than others, and as such are delivering
greater economic and social returns. There is the opportunity to study differential
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performance and to generate evidence supportive of more ‘freedoms’ in land rental
markets. Working to support the leadership role of the Federal Ministry of Agriculture in
land administration offers a stronger platform from which to present the evidence
generated and seek to influence government thinking.
•

Land rental markets now are a significant determinant of welfare improvements in rural
households and particularly those headed by females. However, we know that there are
significant inefficiencies (i.e. realised productivity is lower than the potential) in land
rental markets – of around 24%. Strengthening institutions around existing land rental
markets could reduce risks, sharpen incentives and improve efficiency – and returns – of
land rentals. With such large inefficiencies, and hence such large potential gains, even
limited / partial progress can be expected to impact significantly.

•

The combination of mapping and more dynamic land rental markets will support – and is
critical for – improved land use planning which in turn can support increased productivity,
and as importantly more sustainable land management.

5.4.3

Wider agricultural transformation and GOE interests

•

More secure land rights, and more dynamic land rental markets are critical to the
success of wider GOE (and development partner) efforts at boosting agricultural
productivity (e.g. extension advice, input supply, credit, technology transfer) and
promoting more sustainable land use practices (e.g. by affording people the incentive
and capacity to invest more and ‘better’ in the land). There is a real opportunity to place
land administration (tenure and transferability) at the heart of a wider push for agricultural
transformation – and hence to gain even more returns to the land administration efforts.

•

Finally, second stage certification and improved land administration is something that the
GOE wants to do, and is committed to doing. A new Directorate for Land Administration
was established in 2010 within the Ministry of Agriculture. From the perspective of this
short scoping mission at least, it has demonstrable support, capacity, ambition and
momentum all of which can be enhanced and energised in seeing the benefits of land
tenure reform sustained and increased over time.
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6.

A PROGRAMME TO SUPPORT THE ETHIOPIAN LAND
MARKET SYSTEM

This section outlines key considerations for any future programme to develop the land
market system, and is set out as follows:
•

The case for intervention - set against a ‘do nothing’ scenario

•

The programme concept and strategic objectives

•

The outline results framework

•

The operational programme design – outline of components, and within each
consideration of objectives, principles and characteristics

•

Consideration of programme risks

•

Next steps for DFID

6.1 The case for intervention
There is a clear and sizable opportunity for DFID to support the development of rural land
markets, supporting economic, gender and ‘green’ impacts sustainably and at scale, driving
incomes, equality and economic growth. Before the opportunity is outlined in detail, a
starting point for considering the relative merits of intervention is a perspective of what would
happen if DFID did not take this opportunity. It would not mean the immediate collapse of
the land administration system, or the immediate drop off in the many economic and social
impacts achieved to date through reform of the land tenure system in Ethiopia. It’s likely that
the GOE will progress second-stage titling, but with limited resources (financial and
technical) available this will likely have significant consequences in terms of
•

pace and momentum;

•

quality of implementation;

•

reduced coordination across the programme;

•

reduced leverage in moving from land administration reform, to land rental market
development, to wider agricultural transformation; and

•

more limited assessment of policy impacts and hence reduced quality of future land
policy debate.

All of the above implications would likely combine and contribute to the following types of
economic, social, environmental and governance effects in Ethiopia:
•

A reversal of the economic gains made to date through first-stage certification efforts as
the land administration system gets even more out of date, its utility declines and with it
people’s faith in the system erodes. The pace of reversal of gains is open to question,
but not the general direction of travel.

•

Given the nature of productivity enhancing investments, any drop in investment generally
resulting from a declining faith in the system will likely have significantly negative
environmental impacts.

•

As the system becomes increasingly ‘historical’ the incidence of conflict will likely
increase.

•

A real opportunity will be missed to mainstream gender into the land administration
system, further strengthening women’s rights to land, and contributing to enhanced
gender rights and equality more broadly in rural areas.
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•

Tensions will build in the context of land tax collection as outdated records will lead to
increased disputes of tax demands.

•

Reduced pace, momentum and quality of implementation may likely restrain more
progressive thinking and action by GOE on land market development, thereby
undermining agricultural transformation efforts and hence wider economic and poverty
outcomes.

For DFID, in taking this opportunity the above negatives will become positives - the specific
dimensions of which are outlined and commented on in the Results Framework section.
However, other benefits of engagement for DFID specifically would include:
•

An investment of political capital, which will yield proportional returns if there is sufficient
pace, momentum and traction gained in implementation;

•

A chance to lead donor coordination and efforts in this topical space;

•

Delivering on DFID’s corporate commitments as outlined in its current Operational Plan
2011-2015;

•

Opportunities for scale in future; and

•

Neat and potential reinforcing synergies with other DFID wealth creation programmes,
and wider DFID programmes and objectives in governance, climate change, conflict and
gender.

The above points are referred to, commented on and expanded below.

6.2 The programme concept and strategic objectives
For the reasons outlined in the opening chapter of this report, a systemic approach is
required if transformational (i.e. sustainable and at scale) impact is to be achieved. As
shown in Figure 2 we’re talking specifically of three distinct, but interconnected, systems –
the system for land administration; the land rental markets system; and the wider agricultural
market system.
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Figure 2: The land programme concept – systemic change for transformational impact

Each system has its own specific institutional characteristics (i.e. formal and informal rules,
and supporting functions) that determine its relative efficiency and effectiveness. For
example:

•

Land administration system: including policy and legal framework, demand
responsiveness to reform, technical skills and administrative systems, finance etc, at
regional, woreda and kebele levels;

•

Land rental market system: including legal framework, land valuation services,
contracting services, contract arbitration and enforcement rules and services, estate
agency services etc; and

•

Agricultural market system: policy and legal frameworks, finance, input markets, output
markets, technology, extension advice, transport and logistics etc.
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Whilst independent, each system is interconnected whereby the efficacy of one market
system can enhance or undermine the efficacy of another. For example, if land titling
doesn’t work, this will undermine the scale and dynamism of land rental markets, which in
turn will undermine incentives and capacities required to drive wider agricultural productivity
and performance.
Independent but interconnected. This land programme will engage centrally in building the
‘sustainability’ of the land administration system (at various levels). It will have a separate
‘facility’ for researching and piloting interventions aimed at improving the functional
‘efficiency’ of land rental markets. Further it will seek to facilitate the connection between
titling, rental markets and wider efforts (input and output market development, technical and
advisory extension services, financial services etc) to stimulate – and measure – ‘impact’ on
wider agricultural market performance (and the degree of inclusivity of such growth).
Working systemically, requires being guided by a systemic approach. DFID has pioneered
the M4P approach – a systemic approach – and is increasingly applying this to a range of
systemic change programmes (in agriculture, finance, services, investment climate reform,
policy advocacy, and increasingly in more merit goods markets of health, education,
infrastructure and vocational skills). The M4P approach has guided the approach to this
scoping study, and would serve well the further design and implementation of any resulting
land market development programme in Ethiopia.

6.3 The outline results framework
The approach is systemic with the ultimate objective of contributing to the transformation of
small holder agriculture in Ethiopia. Figure 3 outlines an indicative results measurement
framework for a land market development programme.

Figure 3: Outline land market development programme results measurement
framework

It is beyond the remit of this short scoping mission to develop a comprehensive logical
framework, or to make model assumptions, set targets and compute detailed cost-benefit
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calculations. However, in Table 3 below we outline indicative indicators for key outcomes
and impacts which can contribute to such downstream efforts.
Table 3: Indicative outcome and impact indicators
Outcomes and Impacts

Indicative indicators

Sustainable and effective land administration •
system
•
•
•
•
•
•
•
•
More efficient and inclusive land markets

•
•
•
•
•
•
•
•

Improved
linkages
competitiveness

with

Improved land rental terms and
conditions
Increased volume of land transactions
(inc. women)
Increased value of land transactions (inc.
women)
Improved contracting mechanisms
Higher productivity rates achieved
Increased incidence land consolidation
Increased commercial value chain
participation
More efficient dispute resolution

agricultural In target areas:
•
•
•

Improved evidence based advocacy

•
•
•
•

Improved performance of agricultural market •
systems
•
•

Increased incomes and jobs

Increased recurrent public finances
More land titles certificated (with maps)
Extension of land administration to new
‘contexts’
Records updated
More people (men and women) covered
Improved perceptions / felt security of
landholders
Increased
land
investments
and
productivity
Reduced land degradation
Reduced land conflict

More efficient input / output markets
Improved extension advice coverage /
quality
Improved access to finance for
smallholders
Increased flow of quality research
Increased GOE land policy briefs
produced
Increased dialogue on land market
reform
More progressive land policies emerging

•
•

Improved productivity rates
Growth in market volume, value, quality
Improved participation of smallholders in
commercial agriculture
Inclusivity of men and women farmers
Improved ‘green’ performance

•

Increased income and jobs for men and

35

DFID Government for Growth (G4G) Second Stage Scoping – Final Report (April 2012)

women
•

Reduced poverty

•

Improved land rights and equality for
women
Reduced income poverty for men and
women

Whilst, as mentioned, full cost benefit calculations are beyond the remit of this short scoping
study, it is useful to give some indication on the potential scope and scale of returns to this
programme.
In terms of outreach, the given budget for titling could reach up to 500,000 households43.
With 28% of land holdings in Ethiopia registered to women, this would mean around 140,000
female landholders impacted by this programme.
Estimates of productivity gains from the combined impacts of titling and land rental market
activity in Ethiopia vary. The review team have noted gains quoted in various studies
ranging from 9% at the lowest, to 40% at the highest. Wider empirical research, for example
from Thailand (as referenced earlier in this report) shows typical impacts from titling alone to
be in the range of 12-27%. At the design stage more work will be needed to substantiate a
projected productivity impact rate, but at this stage the review team believe it entirely
plausible to use a projected productivity increase figure of 20% for households with
transferable title over those without.
Finally, we have based some first calculations on the assumption that 100% of the land
cultivated by any given household is for growing teff.
Calculations are presented in Table 4.
Table 4: Basic land market development impact calculations
Output of teff (quintals per ha (2007-2008))44

10.2

Average size of household landholding (Ha)45

1.17

Total output per household (quintals)

11.934

Productivity increase of titled versus non-titled land (assumed)

20%

Net increase in output for titled households (quintals)

4.08

Wholesale price of Teff in Mekele Market March 2012 (Birr)46

900

Net additional income value (Birr) per household

1836

Percentage increase in household income

17%

Number of households covered

500,000

Total additional value created per season (USD)

54,000,000

43

Budget of USD30mn. Costs of USD10 per parcel. Average of 6 parcels per household.

44

A. Taffesse, P. Dorosh & S. Asrat “Crop Production in Ethiopia: Regional Patterns and Trends” ESSP II
Working Paper No. 0016; IFPRI-EDRI (March 2011)

45

A. Taffesse, P. Dorosh & S. Asrat “Crop Production in Ethiopia: Regional Patterns and Trends” ESSP II
Working Paper No. 0016; IFPRI-EDRI (March 2011)

46

USAID FEWS-NET March 2012 (http://www.fews.net/docs/Publications/Ethiopia_2012_03.pdf)
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As shown above, on the given assumptions, considered as reasonably conservative, the
land markets development programme could improve net household incomes by up to 17%
annually, for up to 500,000 poor rural families. In value terms, this would mean an annual
gross value increase of some USD54mn. Whilst there will be recurrent costs to maintaining
the system, and discount rates will apply, the anticipated internal rate of return of this project
will be significant.
As mentioned, the above is purely indicative and more comprehensive and researched costbenefit calculations would be needed to support any final investment in such a programme.

6.4 The operational programme design
The programme would have three interlocking pillars united under the common framework of
LALUDEP – the Federal Ministry of Agriculture’s Land Administration and Land Use
Development Project. The draft concept note for LALUDEP is with DFID-Ethiopia and offers
a detailed reference beyond the summary detail offered here. See Table 5 for details of
LALUDEP programme design and donor alignment.
Table 5: Structure and donor alignment of LALUDEP
Main Component

Involved Donor(s)

1) Improving the policy and legal framework for land
administration and land use

USAID (Finnida – REILA)

2) Reforming and strengthening the institutional
framework for land administration and land use

DFID Pillar 1 (Finnida – REILA)

3) Land registration and certification

DFID Pillar 1 (Finnida – REILA)

4) Developing and implementing land use planning
5) Education and research

FAO (indicative)
DFID Pillar 2; Sida

6) Project management, M&E

DFID Pillar 3; GOE with Donors

As shown above, it is envisaged that the three pillars of a new DFID programme would all be
aligned under LALUDEP, though with different implementation arrangements as highlighted
below. USAID is a longstanding partner in this area, as is Sida. The Finnish programme –
REILA – started in mid-2010. It covers multiple components, but is regionally defined to
Benishangal-Gumuz, and the bordering part of the neighbouring Amhara region. The FAO
has expressed a keen interest in supporting the land use planning component.
The World Bank has been a leading donor to this point, and had proposed a loan
programme to the GOE to implement Components 2 and 3 (i.e. Pillar 1 of the proposed new
DFID programme). This programme was rejected by MOFED. It is understood that this
rejection was not on the principle of the planned actions, but centred on an unwillingness
(primarily) to take a loan for such work.
Early engagement with the GOE under this scoping mission confirmed a) MOFED/GOE
would enthusiastically welcome TA to support land administration and certification,
especially if DFID were able to share its Rwanda experiences; and b) MOFED/GOE will give
positive consideration to the allocation of additional DFID funding for the certification
programme, either in urban or in rural areas, as long as it is clear that this is ‘additional’
money (i.e. not diverted from other commitments such as PSNP and PBS).
Looking briefly now at each pillar in turn:
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6.4.1

Pillar 1: strengthening titling, certification and administration

This pillar covers the two components of land titling and certification, and building the
capacity of the land administration system required to manage and maintain records over
time. The land titling will specifically be based on moving from first to second stage titling –
which in essence means the generation of spatial data (i.e. a map of the titled land area).
The role of the project would be to support the Ministry of Agriculture to engage effectively
with regional governments, and the Ethiopia Mapping Service, to determine the appropriate
technologies to be used, and to plan and support the implementation roll out with / through
regional governments. Parallel to the mapping, titling and certification efforts will be design
of a common land administration service and supporting the capacity building thereof.
There is an estimated 50mn land parcels to be covered across all of Ethiopia; around 80% of
which are in the four states of Amhara, Tigray, SSNP and Oromia47. The GOE has set a
time frame of five years to achieve this in full. However this is not considered as at all
realistic. To some extent progress is determined by scale of funds. But more so it’s
determined by various capacities to deliver the required quality of implementation; these
being relatively weak / scarce. There are no shortcuts here – either one trains more
qualified technical staff (e.g. surveyors), but this takes a number of years, or one accepts
that existing qualified staff can only work at a certain pace. A time frame of 10-15 years is
considered as more appropriate to reaching 100% coverage rate – and an underpinning land
administration system which is operationally and financially sustainable.
So, scale of resources matters, but absorptive capacity is a key consideration affecting pace
and quality of implementation.
Overall, the World Bank has estimated a budget of around GBP100-150mn (i.e. USD150225mn) to deliver a nationwide solution for titling, certification and administration. The
available DFID budget is currently around GBP20mn (i.e. USD 30mn) over six years.
There are two key issues associated with this ‘gap’ – sequencing and scale. On
sequencing, given the funding gap sequencing is a must, and secondly, the scoping team
believes it should start with the strongest areas (e.g. degree of political commitment and
administrative competencies, strong potential for more commercial agriculture, more settled
farming, geography most suitable to mapping technologies etc). Scale too is important. It’s
important to maximise (within capacity constraints referred to) pace and momentum of
change, to cement DFID’s donor leadership role, and to leverage more commitment, cofinancing and profile with GOE to the process.
Overall, the scoping team believes that the current proposed budget is sufficient to get DFID
in to a good position, but more resources would be required (possibly up to twice as much)
to really capture and maximise on the presented opportunity.
If DFID is unable to commit to more funding at this point, one option is to use this significant
initial commitment from DFID to leverage more co-financing from other development
partners, and more counterpart funding from the GOE, which is already investing significant
treasury resources in urban land certification. Such fundraising should be entertained in any
case as part of the negotiation process to win more profile and commitment from GOE, and
to mitigate potential risks through having more development partners committed and aligned.
Finally, in terms of instruments and structures this Pillar would have a dual focus of technical
advisory and direct financing. The former would require a strong technical advisory unit
working directly with, and seeking to build the capacity of, counterparts within the Ministry of
Agriculture. It would also likely require sub-units working with respective counterparts at
regional level (depending on which regions DFID chooses to sequence first). The latter
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would be direct co-financing with GOE and through their financial systems. This would likely
go to two main areas: the Ethiopian mapping service, and downwards to / through regional
land administration services. Clearly, systems and procedures for ensuring appropriate
‘trigger’ points for disbursements, and tracking of funds would all need to be designed and
agreed between DFID and GOE.
In terms of organisational form, this would require the contracting of an international
consultancy firm with proven relevant experience. This would work as a technical advisory
unit (i.e. a project) within the Ministry of Agriculture. However, if DFID could leverage more
donors and move to more of a pooled funding arrangement, then there would be an
opportunity to transform the project to more of a programme management unit (e.g. similar
to SLMP) – which is functionally similar, but materially higher profile (which can be useful for
mitigating potential political risks, and technical risks related to effective donor coordination).
6.4.2

Pillar 2: land education and research

The second pillar is framed under the Education and Research component, but is conceived
as an independent, stand-alone and flexible ‘land market development facility’.
Pillar one will seek to build the capacity of the land titling, certification and administration
system. Pillar two will seek to leverage from this and actively facilitate the development,
coordination and connection between this system, the land rental markets system, and the
wider agricultural markets system.
Specifically, the facility will be concerned with two principle areas:
•

Expanding: researching and piloting potentially scalable solutions for effective land
administration reform and boosting tenure security in more technically and/or politically
challenging areas. For example, in contexts such as urban land, large scale commercial
agriculture, and/or pastoralist / communal farming areas.

•

Deepening: initially seeking to understand, engage and promote solutions for improving
efficiency and inclusion of land rental markets, and on the back of more dynamic land
rental markets to engage and coordinate with other agricultural competitiveness (i.e.
finance, input-output markets, extension advice etc) programmes of the GOE and
development partners (in particular ATA which recognises the need to connect the
respective systems, and would relish opportunities for synergy).

An indicative budget of GBP8mn over 6 years is suggested for this facility. Its primary value
will lay in generating insight and evidence and using this to enthuse, educate and engage
others in leading change processes. In this sense its role will be to ‘facilitate’ others to lead,
rather than ‘implement’ which is the focus of Pillar one.
For this reason the facility will need to invest a lot in its own human resource capacity, whilst
maintaining a reasonable degree of financial flexibility to fund/co-fund research, pilots,
learning and advocacy.
Such facilities can take various organisational forms. In the area of financial services,
across East and Southern Africa DFID has established a number of locally registered ‘trusts’
to perform a similarly envisaged role and function (albeit applied to financial services rather
than land markets)48. In other situations such facilities have been structured and ran as
projects.
The most appropriate organisational form should be considered closely at design stage. In
either case, however, key management resources will likely need to be contracted in from an
international consultancy firm. Further, to ensure conceptual clarity and consistency, and
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co-joined operational effectiveness Pillars one and two should ideally be tendered together –
united as a systemic approach (i.e. M4P). However, Pillar two should be housed and
operated outside of the GOE system so as to afford it the flexibility to engage where, when
and with whom it wishes in pursuance of its set objectives. The challenge here is balancing
independence and flexibility, with the necessity to generate the degree of relevance, profile
and trust required to influence positively GOE thinking.
6.4.3

Pillar 3: monitoring and evaluation

The third proposed Pillar also aligns under Component 6 of LALUDEP, though as with Pillar
two will be pursued independently of any LALUDEP specific arrangements.
There is a need to conduct rigorous impact assessment across Pillars one and two. There is
a multiple utility of such research. Firstly, for DFID to calculate the return on its investment
in LALUDEP; secondly, to inform the technical approach of LALUDEP; and thirdly to be used
as evidence in support of policy advocacy efforts towards GOE.
Such mixed purposes require a response which balances independence, technical rigour,
and political positioning with the GOE. For these reasons the scoping team believe that this
Pillar is best conceived in the form of research collaboration between an international centre
of excellence, and EDRI.
DFID already funds similar successful collaborations between IFPRI, CIG and EDRI, albeit
on other research topics. For the purposes of this scoping a budget of GBP2mn over six
years is budgeted for this Pillar. However, given DFID’s experience with similar EDRI
collaborations this figure should be checked against wider experience.
Given the funding size, it’s likely that the international research partner would need to be
recruited via tender. EDRI would need to be fully engaged and supportive of such a
process.
For ease of reference the key features of each Pillar outlined above are summarised in
Table 6.
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Table 6: Key features of the land market programme design
Factor:

Pillar 1

Pillar 2

Pillar 3

Objectives

Sustainable land administration
system

Efficient and effective land
markets

Robust land policy impact
research

Approach

Leading donor support to
Component 2(institutional
strengthening) and Component 3
(land registration and
certification).

Land markets ‘facility’ which will
analysis, pilot and promote
innovation, insight and
coordination between land titling,
land markets, and wider
agricultural competitiveness
efforts

International-national research
collaboration to assess impact of
land titling efforts, and other
relevant research

Partners

Department of Land
Administration, Federal Ministry of
Agriculture.

Independent of Government, but
working with and through others
(e.g. GOE, ATA, EDRI, others)
where possible

EDRI

Vehicle

Contracted consulting company
(recruited via international public
tender)

Contracted consulting company
(recruited via international public
tender) – preferable same as
Component 1

Contracted international research
partner supporting EDRI

Instruments

Technical assistance; counterpart
funding within GOE systems.

Technical assistance, grants, cofinancing, commissions

Technical assistance, research
grants

GBP20mn

GBP8mn

GBP2mn

Tenure-security and investment
rates

Land market efficiency and
productivity

Policy advocacy

Budget (6yrs)
Impacts
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6.5 Consideration of programme risks
The key risks related to this programme relate to the political economy of land (see Annex 2
for more detail) – firstly in terms of GOE commitment to freeing up land rental markets in
support of more productive small holder agriculture, and secondly perceptions of
strengthening GOE capacities which could be subverted to support more efficient
displacement and dispossessions of land. Subsidiary risks relate to issues of sustainability
(operational and financial) of land administration systems, and technical risks associated
with advising and winning widespread support for particular technologies and processes of
land titling, certification and administration. The design phase will consider risks and risk
mitigation strategies in full detail. But those identified through this first scoping exercise are
outlined in Table 7.
Table 7: Indicative risks and mitigation issues
Risk Description

Impact/

Risk Mitigation

Probability
Political Economy Risks
GOE pulls back from supporting High
efforts aimed at making land rental Medium
markets work more inclusively and
more efficiently.

/ The programme will mitigate this risk in
four primary ways: Firstly, taking a
technical
and
evidence
driven
approach, and ensuring efforts of both
are mainstreamed with / into GOE.
Secondly, framing efforts and agendas
sensitively in terms of contributing to
key GTP targets for agricultural
productivity. Thirdly, through joined up
working at Federal and Regional
levels. Finally, through taking a strong
lead donor coordination role.
Learning from experiences elsewhere
(Rwanda and Vietnam) will also help to
win political support.

Resistance emerges from regional Medium
governments
to
perceived Low
“interference” from new Federal land
administration unit.

/ The programme will have technical
advisory units at Federal and Regional
levels. This will help in ensuring better
communication and cohesion on
technical issues, ensuring particularly
that Federal level learns from regional
experiences.

Reputational Risks:
The GOE uses a more robust and Medium
efficient land administration system Medium
as a platform for boosting its efforts
at land reform more broadly (i.e.
redistributions, forced settlements,
and commercial land promotion)
which is reported on negatively by
human rights groups.
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/ This risk will be mitigated in the
following primary ways.
Firstly,
through effective sequencing allowing
clear opportunity / risk assessment
before supporting land administration
efforts (Pillar one). Secondly, using
Pillar two to research, engage and pilot
responses in more contentious /
technically challenging contexts. This
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knowledge and insight will be used to
inform and communicate positively.
Fiduciary Risks:
GOE
procurement
systems Low
undermine transparency, timeliness Medium
and value for money.

/ This risk will be mitigated through
ensuring robust procedures, effective
relationships, and close to the ground
monitoring.
Further, if DFID can
leverage pooled funding, a larger fund
offers greater efficiency in oversight
and audit costs.

Sustainability Risks:
GOE commitment to
recurrent costs waivers.

financing Medium
Low

/ The programme’s M4P approach will
be built around the centrality of
sustainability.
Firstly, ensuring costs are kept to a
minimum.
Secondly, working at a
pace whereby GOE can adequately
appraise and budget for costs. Thirdly,
to introduce affordable user fees
wherever possible. Fourthly, impact
assessment data supporting costbenefit returns are clearly articulated.

Technical Risks:
Linked to sustainability – the Medium
resulting technology and process Low
inflates recurrent costs to a level
which proves unsustainable.
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evidence from other countries.
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7.

NEXT STEPS FOR DFID

This is a scoping study and presents detail of what has been uncovered and conceived in a
relatively short mission. There are several steps in taking the scoping mission forward.

7.1 Filling in the gaps sufficient for a business case
There are two primary and related areas where more analysis is especially required. Firstly,
there should be a short preliminary technical assessment – informed and independent - of
the LALUDEP proposal. This doesn’t need to be exhaustive, or extensive. But it might be
helpful to have an input from an experienced land administration ‘eye’ to ensure that
proposals are in line with emerging good international practice. Secondly, on sequencing,
whereby a closer estimation of likely risks and expected returns can be made.
Given the scale and complexities here, it would make sense to consider a design-andimplement arrangement effectively delegating these, and other related technical feasibility
and design tasks to a management team. This team, recruited via international tender,
would be tasked with finalising the design and producing the final and full implementation
business case. Such a solution is also elegant in that it allows DFID to get moving relatively
quickly, without jumping in too far / too fast. But equally, if the design phase proceeds well
and has a ‘green light’ to proceed, then the management team is already there, in place and
ready to proceed.

7.2 Detailed coordination with other DFID programmes
The two options presented both dovetail well with the proposed PEPE programme – though
from different perspectives. Option 1, on investment climate reform, would connect from the
‘top’ in the sense of reducing the risks / costs to lead firms freeing them up to invest
‘downwards’ into defined value chains primarily seeking to engage the poor more as
employees and input producers. The preferred Option 2, on land market development,
would connect from the ‘bottom’ in the sense of reducing the risks and costs of small scale
agricultural producers, enhancing productivity and increasing their potential to participate
more inclusively in growing commercial value chains.
Given the strong connections of the land market development option to issues of climate
change, rights, and gender, there should be synergies between this programme and other
DFID commitments. The extent, to which these synergies can be leveraged, as opposed to
simply existing, needs to be defined.

7.3 Continued GOE engagement and outline negotiation
The scoping mission has engaged tentatively at relatively high GOE levels and positive initial
responses have been received. Given the political nature of land, and the size and technical
complexity of LALUDEP (and DFID’s proposed commitment to it) more and continued
engagement is required as things progress. Further, the LALUDEP concept note is a work
in progress and a task team is in place working up the proposal. This is an opportunity for
DFID to engage and show leadership. It’s also a risk that by not engaging the concept
develops in an alternative direction to that envisaged in this scoping report.

7.4 Engagement and leverage of other donors
DFID should seek to use its potential commitment to seek to leverage in other donors. This
will to close the funding gap between what DFID has available, and ultimately what’s
required to complete the task. Further, a joined up donor approach can help in mitigating
various identified risks.
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