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Arvioinnissa kéasitelladn Suomen tukemaa humanitaarista miinatoimintaa
vuosina 1991-2015. Arvioinnin kohteena olivat kaikki ulkoministerion tuke-
mat hankkeet, mutta Angolassa ja Kambodzhassa tuetusta toiminnasta tehtiin
syvéllisemmat tapaustutkimukset kenttdmatkoineen.

Arvioinnin mukaan Suomen ulkoasiainministeriéltd puuttuu selkea strategia
siitd, miten miinanraivaustoiminta ja miinauhrien avustaminen sopii sen laa-
jempaan kehitysyhteistyotoimintaan. Toimintaa toteuttavat jarjestot ovat suo-
riutuneet tydstaan hyvin, mutta vailla selke&a strategiaa siitd miten toimintaa
sopeutetaan rahoituksen vahentyessa nopeasti sektorilla. Suomen ulkoasiain-
ministerion tulisi pdattda humanitaariseen miinatoiminnan tukeminen Ango-
lassa ja Kambodzhassa. Keskittamalld voimavarat hauraisiin valtioihin, joissa
Suomella on suurldhetystd, miinatoiminnan ja laajempien turvallisuuskysy-
mysten vilinen tdydentavyys voidaan taata sekd vaikuttaa kansainvélisten
sopimusten toteutumiseen. Humanitaarisen miinatoiminnan kehitysvaikutuk-
sista tarvitaan laajempaa empiirista nayttoa.

Avainsanat: humanitaarinen miinatoiminta, miinanraivaus, strategia, turvallisuus,
kehitysyhteistyd, humanitaariset asiat.
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2 EVALUATION

I denna utvardering analyseras finldndskt stod till humanitar minhantering
aren 1991-2015. Perspektivet ar globalt men det fokuseras sarskilt pa Angola
och Kambodja, vilka utgjorde tva ingdende fallstudier inklusive besok pa ort
och stélle.

Enligt utvdrderingen saknar utrikesministeriet en klar strategi for hur min-
hantering och hjalp till offer passar ihop med dess mer omfattande utveck-
lingssamarbetsmandat. Minhanteringsaktorer har gjort ett gott arbete men de
har ingen effektiv exitstrategi som beaktade den snabbt minskande bidrags-
viljan inom sektorn. Utrikesministeriet ska sluta understéda Angola och Kam-
bodja och i stillet fokusera sina resurser till brackliga stater dar Finland har
en ambassad, humanitar minhantering kompletterar allmannare sékerhetsfré-
gor och ministeriet kan proaktivt framja internationella fordrag. Ytterligare
behovs det mer empirisk kunskap om minhanteringens inverkan pa utveckling.

Nyckelord: humanitédr minhantering, strategi, sdkerhet, utvecklingssamarbete,
humanitdra fragor.
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This evaluation examines Finland’s support to humanitarian mine action from
1991 to 2015. The scope is global but with particular attention paid to Angola
and Cambodia, the two in-depth case studies that included field visits.

The evaluation finds that MFA lacks a clear strategy over how mine action and
victim assistance fits within its wider development cooperation remit. Imple-
menting agencies have performed well but without an effective exit strategy
corresponding to rapidly decreasing donor resources in the sector. MFA should
cease funding Angola and Cambodia, concentrating its resources in fragile
states where it has an embassy, where complementarity with wider security
issues is assured, and where it can be proactive with respect to advocacy on
international conventions. Greater empirical evidence of the developmental
impact of mine action is required.

Keywords: humanitarian mine action, strategy, security, development cooperation,
humanitarian affairs.
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4 EVALUATION

Tamaé on ensimmainen Suomen tukemasta humanitaarisesta miinatoiminnasta
(Humanitarian Mine Action, HMA) tehty strateginen ja temaattinen arviointi.
Arvioinnin padmaérané oli tuottaa itsendinen ja puolueeton arvio vuodesta
1991 alkaen toteutetun HMA:n saavutuksista, tuesta, vahvuuksista seka
heikkouksista, keskittyen erityisesti ajanjaksoon vuodesta 2010 vuoden 2015
puolivéliin. Vuoteen 2014 mennessid Suomen vuosittainen tuki HMA:lle oli
kuusi miljoonaa euroa ja kattoi kuusi eri maata - suurin osa tuesta kanavoitiin
kolmen kansalaisjarjeston ja kahden kansainvélisen jarjeston kanssa tehtyjen
monivuotisten puitesopimusten kautta.

Arviointi sisiltds kaksi osaa: 1) dokumenttianalyysin Suomen tukemasta
HMA:sta vuosina 1991-2000, jota tdydennettiin joidenkin HMA:ssa mukana
olleiden henkil6iden, etenkin ulkoasiainministerion virkamiesten haastatte-
luilla Suomessa seké 2) varsinaisen arvioinnin vuosina 2010-2015 annetusta
tuesta, mukaan lukien Kambodzhan ja Angolan tapaustutkimukset. Toista
osaa varten muodostetut arviointikysymykset ja alakysymykset perustuivat
OECD/DAC:in seka EU:n arviointikriteereihin ja pyrkivéat kasittelem&aan myos
uudelleen muodostetussa muutosteoriassa (Theory of Change) esille tuotuja
laajempia toimintaympériston ja strategiakysymyksié. Arvioinnin nelja paaky-
symysta olivat:

* Onko Suomen antama tuki avunsaajamaissa ollut asianmukaista kan-
sainvélisesti sovittujen HMA-tavoitteiden sekd Suomen kehityspolitii-
kan kannalta ja ovatko toteutuksessa kaytetyt metodit ja lahestymista-
vat olleet parhaiden kansainvilisten kaytantojen mukaisia?

¢ QOvatko kumppaneiden valinta ja Suomen antaman tuen eri muodot olleet
optimaalisia mé&ariteltyjen tavoitteiden saavuttamiseen? Mitd tdméan
osalta on opittu?

* Miten kehityspolitiikan lapileikkaavat teemat on integroitu Suomen
tukemaan HMA:han ja miten tdmé on vaikuttanut saavutettuihin tulok-
siin? Mit4 taman osalta on opittu ja mitké ovat parhaaksi todetut kaytéan-
not lapileikkaavien teemojen integrointiin?

¢ Mitd Suomen tukemalla HMA:lla on saavutettu ja mita siitd voidaan
oppia?

Dokumenttianalyysi perustui suurimmaksi osaksi ulkoasiainministeriosta
saatavilla oleviin dokumentteihin vuodesta 1991 eteenpéain. Dokumentaatiossa
oli huomattavia aukkoja (etenkin vuodesta 2002 eteenpiin), joita tdydennettiin
Kambodzhassa ja Angolassa toimivilta kumppaneilta saadun dokumentaation
avulla, erityisesti Hazardous Area Life Support Organization Trustin (HALO),
Mines Advisory Groupin (MAG), Suomen Punaisen Ristin (SPR) ja Kirkon Ulko-
maanavun (KUA) avulla. Osana dokumenttianalyysia arviointitiimi laati aika-
janan HMA: p&datapahtumista vuodesta 1991 ldhtien rinnastaen ne Suomen
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muuttuvaan kehitysyhteistyopolititkkaan ja HMA:han. Myds useita sidosryh-
mid haastateltiin Suomessa toukokuussa 2015.

Kenttavaiheeseen lukeutui kymmenen paivaa kestdneet kenttavierailut Kam-
bodzhaan kesdkuussa 2015 ja Angolaan heindkuussa 2015 sekéd jatkohaas-
tattelut Geneva International Centre for Humanitarian Demining (GICHD)
-jarjeston henkilokunnan kanssa, tapaamiset HALO:n ja MAG:n toimistoissa
Englannissa ja puhelinhaastattelut United Nations Mine Action Servicen
(UNMAS) edustajien kanssa. Kenttdvaiheen metodologiaan kuului henkil6 ja
-ryhmé&haastattelut kattaen laajan joukon sidosryhmié - hallinnon edustajia,
hankkeiden toteuttajia ja edunsaajia kohdemaissa seka kansallisella etta alu-
eellisella tasolla. Hankkeiden otokseen kuuluivat MAG:in, HALO:n ja KUA:n
miinanraivausalueet (KUA:n tuki kanavoitiin sekd Danish Church Aid ett& Life
With Dignity (LWD) -jarjestojen kautta) sekd Punaisen Ristin kansainvilisen
komitean kuntoutus- ja proteesitilat, joita SPR rahoitti.

Loydokset ja loppupaatelmat

1991-2002 Kansainvilisten kehityssuuntien mukaisesti 1990-luvun toisella
puoliskolla my6s Suomen antama painoarvo HMA:lle kasvoi huomattavasti.
Vuosien 1991-1997 aikana Suomen antama tuki muodostui padasiallisesti
tarveharkintaisesta humanitaarisesta avusta. Tuki kohdentui Afganistaniin,
Angolaan, Bosnia Hertsegovinaan, Kambodzhaan, Laosiin sekd Mosambikiin.
1990-luvun toisella puoliskolla ulkoasiainministerio, puolustusministeric seka
Suomenpuolustusvoimatyhteistyossdasianomaistenyritystenkanssaaloittivat
Finn Flail -palvelukonseptin kehityksen ja konsepti saavutti jonkin verran
menestystd. Vuonna 1998 HMA siséllytettiin osaksi Suomen kehityspoliitti-
sia tavoitteita ja sektorin rahoitus lisddntyi kehitysyhteistyéomé&éararahoista.
Vuodesta 1998 vuoteen 2001, Suomen painopiste siirtyi mekaaniseen miinan-
raivaukseen tavara- ja henkil6tuen muodossa - tarkoittaen etenkin Finn Flail
-palvelukonseptin kayttoonottoa Kambodzhassa, Kosovossa ja Mosambikissa
YK:n alaisuudessa. Samalla kun Suomen Finn Flail -konseptia voidaan pitaa
oman aikansa innovatiivisena ldhestymistapana miinanraivaukseen, toimi-
minen YK:n alaisuudessa tarkoitti sitd, ettd YK-jarjestelman tehottomuus
1990-luvulla vaikutti my6s Suomen toimintaan. Lisaksi mekaanisen miinan-
raivauksen sopivuus kehitysmaiden paikalliseen ympéristéon oli hiukan epa-
selvaa. Ilmastolliset haasteet alensivat suomalaisen laitteiston tehokkuutta,
mutta toisaalta suomalaiset laitteet toimivat usein paremmin kuin muut tuol-
loin tarjolla olleet vaihtoehdot. Melko kallis mekaaninen miinanraivaus lope-
tettiin vuonna 2002 ldhinna teknisten ongelmien vuoksi.

Arvioinnin edellytyksid koota kattava kokonaiskuva Suomen tukemasta
HMA:sta 1990-luvulla rajoitti hyvédn kokonaisraportoinnin puuttuminen seka
puutteellinen tiedonhallinta erityisesti suoriin raha-avustuksiin liittyen. Suo-
men tekemét tiedonkeruumatkat, saannoéllinen seuranta ja siihen perustuva
oppiminen nayttdvat kuitenkin parantaneen HMA:n tehokkuutta pitkilla
aikavalilla.

2002-2010 Kaikki toimijat, mukaan lukien Suomen rahoittamat jarjestot, jat-
koivat HMA:n edistymisen, tuloksellisuuden ja vaikuttavuuden mittaamista
arvioimalla esimerkiksi raivattujen alueiden kokoa seka raivattujen miinojen

EVALUATION OF HUMANITARIAN MINE ACTION 2015

EVALUATION 5§



6 EVALUATION

lukumaé&ards. Task Impact Assessment (TIA) -arvioinnin kayttéonotto muutti
tatd jonkin verran, kuin myos muutokset HMA:n toteutuksessa. Ndiden vuosi-
en aikana kehittyi yhteistyohon perustuva ja tuloksellisuuden parantamiseen
tdhtaava lahestymistapa, jossa yhdistyivat koulutus miinojen aiheuttamien
riskien valttamiseksi (Mine Risk Education, MRE), miinauhrien avustaminen
sekd miinojen ja rajahtamattomien ammusten raivaus. Miinaonnettomuuksi-
en uhreista keratyisté tiedoista kehittyi luotettava tapa kartoittaa miinoitettu-
ja alueita seka hyodyllinen tyokalu vaikutusten ymmartdmiseen. Samanaikai-
sesti yhteisty6haluttomat ja/tai korruptoituneet hallinnot kumppanimaissa
saattoivat kuitenkin vaikeuttaa hankkeiden toteuttamista suunnitellussa
aikataulussa. Tand aikana Suomen HMA oli melko sirpaloitunutta, silld rahoi-
tusta jaettiin pienissé erissa useisiin maihin, osittain perustuen ulkopoliit-
tisiin prioriteetteihin Pohjois-Kaukasiassa, Irakissa ja Afganistanissa - jo
vakiintuneiden kohdemaiden Angolan ja Kambodzhan lisdksi.

2011-2015 Humanitaarinen apu, jalleenrakentaminen ja kehitys linkitettiin
yhd vahvemmin yhteen (Linking Relief, Rehabilitation and Development, LRRD)
vuoden 2007 kehityspoliittisessa ohjelmassa. Lisdksi vuoden 2012 kehityspo-
liittisessa ohjelmassa myos sukupuoli, epatasa-arvon vahentaminen ja ilmas-
tonmuutos lapileikkaavina teemoina vaikuttivat myos HMA:han. Tasta huoli-
matta ulkoasianministeriélta puuttuu strateginen nakemys HMA:sta ja sita
pidetdan Idhinna itsendisena sektorina, jonka suhdetta muuhun kehitysyh-
teistyotoimintaan ei ole maaritelty. Suomen tukea HMA:lle rationalisoitiin
vuonna 2010 solmimallamuutamia monivuotisia puitesopimuksia rahoituksen
ennakoitavuuden parantamiseksi useissa kohdemaissa seka hallinnoinnin
helpottamiseksi ulkoasiainministeriossa Helsingissa. Vuoteen 2011 mennessi
kolme kansalaisjarjestoa - HALO, SRP ja KUA - seka kaksi kansainvilista
jarjestoa - UNMAS ja GICHD - vastaanottivat valtaosan Suomen antamasta
HMA:n rahoituksesta. Suurin osa tuesta kohdentui Afganistaniin, Angolaan ja
Kambodzhaan.

Suomen Afganistanissa rahoittama ja UNMAS:in ja HALO:n toteuttama
HMA on ollut erittdin asianmukaista, tuloksellista ja tehokasta. Independent
Commission on Aid Impact (ICAI) on ylistanyt HALO:n tyotd Afganistanissa
ja erityisesti sen tapaa tukea tyollisyytta eri poliittisten ja etnisten ryhmien
keskuudessa, mukaan lukien Talibania ymmartévissa yhteisoissa. Myos ulko-
asiainministerion vuoden 2010 sisédisessd arvioinnissa HALO:n tekemé&i tyota
Kambodzhassa kehuttiin onnistuneeksi.

Joint Inspection Unitin (2011) sekd myohemmén, DFID:n itsendisen arvioinnin
mukaan yhteistyé UNMAS:in, UNICEF:in, UNDP:n seka UNOPS:in valilld ei ole
ollut optimaalista. Suomen rahoittaman ja UNMAS:in koordinoiman Volun-
tary Trust Fund for Assistance in Mine Action (VTF) -rahaston toiminnasta
on ristiriitaisia kéasityksia. GICHD on vasta viime aikoina alkanut panostaa
tulosperustaiseen hallintoon (RBM). Organisaatio jatkaa roolinsa uudelleen
maarittelyd kutistuvalla sektorilla.

Yleisesti taloudellisen ja poliittisen kontekstin analyysin puuttuminen,
yhdistettyna toimijoiden yhteen sektoriin keskittyvaan lyhytnakoéiseen
ajattelumalliin, heikentdd mahdollisuuksia HMA:n vaikuttavuuden toden-
tamiseen. Vaikka jotkut toimijat ovat aloittaneet miinanraivauksen jilkeisen
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seurannan ja empiirisen tiedonkeruun, monia oletuksia HMA:n kehitysvai-
kutuksista ei ole kyseenalaistettu. KUA-LWD-yhteistyo MAG:in kanssa Kam-
bodzhassa on ollut innovatiivista yhdistdessddn miinanraivauksen suoraan
maatalouden kehittdmiseen ja toimeentulomahdollisuuksien luomiseen. On
kuitenkin epéaselvéa, onko tdma lahestymistapa enempé&é kuin osiensa summa
ja mika on KUA:n yhtdl66n tuoma lisdarvo.

Erityisesti Angolassa avunantajat ja HMA:n toteuttajat eivat ole tehokkaas-
ti kyseenalaistaneet sitd, ettd hallinto ei ole siirtdnyt paikallista rahoitusta
kansainvalisten tai paikallisen kansalaisjarjestojen toteuttamaan HMA-tyo-
hon. Hallitukset ovat olleet tyytyviisid kansainvilisten kansalaisjirjestéjen
tuottaman tiedon korkeaan laatuun ja omaksuneet vastaavia tyokaluja omaan
toimintaansa. Paikallisen kapasiteetin kasvattamiseen on kuitenkin pyritty
lahinnéa esimerkkid nayttden, ei niinkd4n varsinaisen institutionaalisen kapa-
siteetin kehittdmisen avulla. Samanaikaisesti Angolan hallinto viivyttaa edel-
leen HMA-ty6ta vaikeuttamalla laitteiston tulliselvityksié ja hidastamalla vii-
sumiprosesseja. Kambodzhassa Punaisen Ristin kansainvidlisen komitean
toteuttaman uhrien avustustyon tehokkuutta ja tuloksellisuutta on syonyt
kansallisten viranomaisten kapasiteetin puute ja haluttomuus ottaa laa-
jempi vastuu sektorista.

HMA-toiminnan monimuotoisuuden puute on saattanut vahentda uusien ja
vanhojen avunantajien halukkuutta jatkaa sektorin rahoitusta. Tahan yhdistyy
se, ettd toteuttajajarjestoilla ei ole suunnitelmia HMA-toiminnan sopeutta-
misesta ja alasajosta. Avunantajien vastuuta HMA:sta tulisi harkita huolelli-
sesti - ottaen huomioon laajempi kohdemaissa toteutettu humanitaarinen ja
kehitysyhteistyo, vastaanottajamaiden taloudellinen kapasiteetti seké poliit-
tinen halukkuus. Vaikuttamistyd, mukaan lukien korruption vastainen tyo,
on joskus jatetty tdysin kansalaisjarjestdjen vastuulle, joiden toimintamah-
dollisuudet riippuvat vastakkainasettelujen valttamisestda kohdemaan hal-
linnon kanssa. Joillakin mailla, kuten Angolalla on merkittivia taloudellisia
resursseja, joiden avulla maan tulisi pystyd vastaamaan uhkiin itsenaisesti,
kun taas toisten maiden, Somalian ja Afganistanin taloudellinen tilanne on
taas huomattavasti epavakaampi. Joissakin maissa (esim. Kambodzhassa)
HMA:han on suhtauduttu positiivisesti, kun taas toisissa maissa (esim. Ango-
lassa) kansalaisjarjestéjen toimintaymparist6ad on hankaloitettu. HMA kohtaa
samoja haasteita kuin muukin kehitysyhteisty6: missd méaarin vastaanotta-
jamaa kayttad hyviakseen kansainvélistd tukea kompensoimaan omaa halut-
tomuuttaan tai strategisten kykyjen puutetta asianmukaisesti ratkaista
perimmiltdankansallistaongelmaa. Ottaenhuomioonjalkavikimiinojenaiheut-
taman uhan maailmanlaajuisesti, Suomen tulisi suhtautua varauksella niiden
maiden tukemiseen, joissa hallitus vaikeuttaa toimintaa ja joilla itselladn on
varoja toiminnan rahoittamiseksi.

Juuri siitd syystd, ettda HMA on ollut erityislaatuinen sektori ulkoasiainminis-
terion toiminnassa ja sitd on toteutettu ilman hallinnollista tai suoraa poliit-
tista suhdetta kehitysyhteistyon tai humanitaarisen avun prioriteetteihin,
HMA:n perustarkoitusta/padmaéaria ovat pitkalti mééritelleet sitd toimeenpa-
nevat jarjestot, joille on toiminnan jatkaminen on ollut etu ja joilta on perin-
teisesti puuttunut kyky ja kokemus laajentaa toimintaansa miinanraivauksen
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ulkopuolelle. My6s uhrien avustustoiminnan sijoittuminen HMA-kehykseen ja
sen yhteys muuhun HMA-toimintaan on epaselvéa.

Turvallisuus ndhdéan kehityspoliittisessa keskustelussa usein kestavéan kehi-
tyksen edellytyksen& ja HMA on tdrkeé tuki tuon turvallisuuden luomiselle.
Miinanraivaustyo6 ei kuitenkaan yksindan edista kehitysta, vaan tarvitaan
myo0s paljon muuta toimintaa. Toiminta maissa, joissa sota on loppunut jo
kauan sitten, miinoitetut alueet ovat tiedossa ja kansallisia ja kansainvalisia
resursseja on ollut tarjolla, on muuttanut tapaa maaritella HMA-toiminnan ja
-tuen prioriteetteja. Tasta huolimatta ulkoasianministerion yhteistyokumppa-
nit ovat usein keskittyneet miinanraivaustoimintaan, pyrkiméatta syvallisem-
paan ja laajempaan miinanraivauksen sosio-ekonomisten vaikutusten mit-
taamiseen. Vaikka yhteistyon tdrkeys eri kehitysyhteistyotahojen vililld on
yleisesti tiedossa, joillekin HMA-tyota tekeville jarjestoilla yhteistoiminta
ja/tai miinojen kehitysvaikutusten ymmartaminen on ollut vaikeaa. Jotkut
jarjestot mittaavat edelleen tyonsa tuloksellisuutta laskemalla raivattujen mii-
nojen lukumaéaaraa.

Aihepiirin kirjallisuuden ja ulkoaisanministerion ajattelun taustaoletuksiin
perustuva muutosteoria havainnollistaa miinanraivauksen ja kehityksen vili-
sen yhteyden. Taustaoletukset ovat kuitenkin virheellisia ja osittain syyna
siihen, ettd miinaraivaustyon kohteiksi on valittu alueita, joissa seké tyon vai-
kutus ettd hyodynsaajien maara on pieni ja muuta toimintaa kehityksen edis-
tdmiseksi ei ole suunniteltu.

Vaikka miinanraivaustyotéd tekevat jarjestot ovat tietoisia nédista haasteista,
on niiden ajattelutapana keskittyd omaan péd&toimialaansa miinanraivauk-
seen - jolta rahoitus on hupenemassa - ja antaa muiden toimijoiden huolehtia
kehityksesta. Lahestymistapa, jossa HMA sisallytetaan kansallisiin kehitys-
suunnitelmiin selkeine kehitysvaikutuksineen uhrien méarén vahentamisen
rinnalla, on haastavampaa ja harvoin ndkyvan arvioinnin kohteena olevissa
maissa. Vaikka kansallisten HMA:sta vastaavien instituutioiden kapasiteetin
kehitys on osa HMA-prosessia, on se ollut huonosti suunniteltua ja heikosti
toteutettua. Tilta osin on myds hyvin vdhén tietoa parhaista kansainvalisista
kaytannoista.

Uhrien avustustyo6 ei sovi hyvin HMA-portfolioon ja se olisi siksi parempi ottaa
osaksi Suomen kehitysyhteistyon maaohjelmia. Uhrien avustamisen tulokset
ovat hyvin tapauskohtaisia. Punaisen Ristin kansainvalisen komitean tekemé&n
tyon tehokkuus on esimerkillistd, mutta kyseessa on pitkékestoinen prosessi,
joka vaatisi jatkuvaa rahoitusta samalla kun avunantajien kiinnostus véhenee
ja rahoitus- ja toimeenpanovastuun siirtdminen paikalliselle hallitukselle on
haasteellista (esim. Kambodzhassa).

Suositukset

1. Ulkoasianministerién tukema HMA-strategia tulisi vahvemmin linkit-
tad hauraiden valtioiden strategiaan, mahdollistaen tdten yhteydet tur-
vallisuus- ja aseistariisuntakysymyksiin. Nykyisen kehityspoliittisen
ohjelman (2012) rinnalle tulisi valmistella selkeé strategia ja toimeenpa-
nosuunnitelma, joka osoittaa miten HMA tukee muuta Suomen tukemaa
humanitaarista ja kehitysyhteistyota.
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. Jotta toimeenpaneville jarjestoille voidaan taata tarvittava tuki, tulisi
HMA:ta jatkaa vain (1) hauraissa valtioissa, joissa my6s muita,
tdydentavid tukimuotoja ollaan toteuttamassa, sekd (2) niissd maissa,
joissa Suomen ulkoasianministerié suurldhetystéjensa avulla voi antaa
aktiivista tukea vaikuttamistyélle, jolla kohdemaan hallintoa kan-
nustetaan noudattamaan Ottawan (ja Oslon) sopimuksia sek& kansain-
véalisia HMA-normeja.

. Yhteisty6td ja toiminnan johdonmukaisuutta ulkoasiainministerion ja
puolustusministerion valilla tulisi kannustaa. Yksityisen sektorin seka
niiden kansalaisjarjestojen, joilla on ohjelmia aseiden ja ampumatarvik-
keiden havittamisesta - kuten HALO ja MAG - osallistumista tekniseen
apuun tulisi kannustaa.

. HMA:n rahoittamista tulisi jatkaa Afghanistanissa, Somaliassa ja
Eteld-Sudanissa. Paatoksen rahoituksen jatkamisesta tulisi perustua
todennettuihin turvallisuus-, ty6llisyys- ja taloudellisiin hyotyihin sekéa
pohjautua vahvaan talouspoliittiseen analyysiin. Tuettavia jarjestoja
tulisi pyytdd osoittamaan ja raportoimaan yhteyksistdan muihin kehity-
syhteistyokumppaneihin toiminta-alueillaan seké osoittamaan, kuinka
ne aikovat raportoida toiminnan kehitystuloksista miinanraivauksen
tuloksia laajemmin.

. Koska resurssit ovat rajallisia ja tyon parhaan kustannus-hyoty-suhteen,
tuloksellisuuden seka tehokkuuden todentaminen on ollut rajallista,
GICHD:lle annettua tukea ei pida jatkaa voimassaolevan puitesopimuk-
sen umpeutumisen jalkeen.

. Koska resurssit ovat rajallisia ja tyon parhaan kustannus-hyoty-suhteen,
tuloksellisuuden seka tehokkuuden todentaminen on ollut rajallista,
UNMAS:n yleiseen toimintaa suunnattua tukea ei pida jatkaa voimas-
saolevan puitesopimuksen umpeutumisen jalkeen. Kuitenkin UNMAS:in
Afganistanin ohjelman tukemista tulisi jatkaa suosituksen 3 mukaisesti.

. Ottaen huomioon kaytettavisséd olevan rahoituksen kohdemaassa, koh-
demaiden tuen HMA-toiminnalle, miinakenttien sijainnin ja miinan-
raivauksen oletetun vaikuttavuuden, Angolan ja Kambodzhan HMA-tuen
asteittainen alasajo tulisi tehdd suunnitelmallisesti, mutta nopeasti.
Ulkoasiainministerion ei tulisi endd jatkaa HMA-ohjelmien tukemista
ndissd maissa monivuotisten puitesopimusten avulla. Pisimmilla&n vuo-
den kestava exit-strategia tulisi suunnitella niin, ettd rahoituksen lopet-
tamisesta koituvat haitat (irtisanomiskorvaukset ja laitteisto) eivat siirry
muiden avunantajien maksettavaksi. Yhteistydjarjestoja tulisi pyytda
toimittamaan loppuraportti, jossa kerrotaan, kuinka resurssit on jaettu
uudelleen.

. Uhrien avustusty6 tulisi siirtad HMA-strategiasta jo olemassa olevien
kehitysyhteistyon maastrategioiden osaksi (terveyssektori) ja/tai sisél-
lyttda se osaksi muita Punaisen Ristin kansainvilisen komitean kanssa
tehtyja rahoitusjarjestelyja.
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Det handlar om foérsta strategisk-tematiska utviarderingen av finlandskt
utvecklingssamarbete kring humanitidr minhantering (HMA) i viarlden. All-
manna malsdttningen var att oberoende utvardera resultat och insatser
samt starka och svaga sidor i samband med Finlands stod till HMA sedan
1991. Det fokuserades sarskilt pa perioden fran 2010 till mitten av 2015. Ar
2014 anslog Finland kring 6 miljoner euro till HMA i sex lander, framst i enlig-
het med flerériga ramavtal med tre icke-statliga organisationer och tva multi-
laterala organ.

Utvirderingen &r tudelad: (1) en skrivbordsgranskning av finldndskt stod till
HMA aren 1991-2009, inklusive négra intervjuer med tidigare tjansteinnehava-
re vid finlindska utrikesministeriet (UM) och (2) en utvardering av finldndskt
stod till HMA aren 2010-2015, inklusive fallstudier av tva ldander, Angola och
Kambodja. I samband med andra delen utnyttjades ett set utvarderingsfragor
och relaterade delfragor for att beakta saval OECD/DAC- och EU-utvérderings-
kriterier som mer omfattande kontextuella och strategiska fréagor i en omfor-
mulerad forandringsteori. Det fanns fyra huvudsakliga utvarderingsfragor:

* Har stodet varit relevant for internationellt 6verenskomna mal for HMA
och Finlands utvecklingspolitik i landerna i fraga och har utnyttjade
metoder och approacher f6ljt internationell basta praxis?

* Har valet av partners, partnermixen och finlandska stédpelarna var-
it optimala for att uppna uppstéllda mal? Vad har man lart sig i detta
sammanhang?

* Hur har 6vergripande maélsattningar integrerats i finlandska HMA-
atgarder och hur har detta paverkat uppnddda resultat? Vad har
man lart sig och vad &dr bésta praxis for att genomfora 6vergripande
mélsattningar?

¢ Vilka resultat har uppnétts och vad kan man léra sig av Finlands sétt att
understoda HMA?

I skrivbordsgranskningen gick teamet igenom dokumentation som ficks
huvudsakligen av UM och gick tillbaka dnda till 1991. I materialet fanns nagra
stora luckor som till viss del (sarskilt fr.o.m. 2002) kunde fyllas i med hjilp av
komplett dokumentation fréan partners i Kambodja och Angola, speciellt HALO,
MAG, Finlands Roda Kors och Kyrkans Utlandshjalp. Det togs &ven fram en
tidslinje 6ver viktiga skeden inom HMA sedan 1991, vilka sammanstéalldes med
politiska skiften och vidtagna atgarder i Finland pa arsbasis till och med 2015.
Ytterligare intervjuades olika intressegrupper i Finland i maj 2015.

Faltarbetet inbegrep besok pa tio dagar till Kamboja i juni 2015 och Angola i
juli 2015, ett uppfoljningsmoéte i Geneve (GICHD), telefonsamtal med UNMAS
i New York och uppféljningsmoten med HALO och MAG i Storbritannien i juli
2015. Faltarbetsmetoden bestod av en mix av individuella och fokusgrupps-

EVALUATION OF HUMANITARIAN MINE ACTION 2015



diskussioner med alla intressegrupper: statstjansteman, genomforare hos oli-
ka organ och stédmottagare pa nationell och regional niva. Det utférdes en sub-
jektiv uttagning bland projekt, inklusive besok pa orter dar MAG, HALO, Kyr-
kans Utlandshjalp (via danska Folkekirkens Nodhjzelp) och LWD just da rojde
minor och hos rehabiliterings- och protesanldggningar under Internationella
Rodakorskommittén (ICRC) finansierade av Finlands Roda Kors.

Viktigaste observationer och slutsatser

1991-2002 1 enlighet med internationella trender borjade Finland fasta klart
mer uppméarksamhet vid HMA under senare hilften av 1990-talet. Aren 1991-
1997 bestod finlandskt HMA-stod framst av att vid behov allokera pengar fran
humanitéara budgeten. Mottagarlander var Afghanistan, Angola, Bosnien-Her-
cegovina, Kambodja, Laos och Mocambique. Under andra halften av 1990-talet
bérjade UM, forsvarsministeriet och férsvarsmakten tillsammans med nyttiga
foretag utveckla ett servicepaket for mekanisk minrojning, Finn Flail, som ron-
te viss framgéang. Ar 1998 namndes HMA uttryckligen bland Finlands utveck-
lingspolitiska prioriteter och det allokerades mer resurser till HMA ur medel
for utvecklingssamarbete. Aren 1998-2001 flyttades fokusen till mekanisk
minréjning samt icke-finansiellt och personalstod. Detta innebar att Finn Flail
utnyttjades i Kambodja, Kosovo och Mocambique. med FN som paraplyorgani-
sation. Finn Flail-konceptet var en mycket innovativ approach av Finland vid
denna tidpunkt, men eftersom storsta delen av finlandskt icke-finansiellt och
personalbistédnd stalldes under FN paverkades bistdndet i viss grad av FN-sys-
temets ineffektivitet pa 1990-talet. Dessutom var det inte alltid sjalvklart att
denna "mekaniserade fas” passade ihop med lokala férhéllanden i ldnderna.
Vaderleksforhéllanden paverkade utrustningen och dess effektiva anvandning
men 4nda var resultaten battre dn de skulle ha varit med vissa andra tillgangli-
ga alternativ. Man slutade utnyttja den ganska dyra mekaniska minréjningen
ar 2002 framst pa grund av tekniska utmaningar.

Bristen pa bra oversikter och rapporter samt otillrdcklig kunskapshantering
har gjort det svart att skapa en detaljerad helhetsbild av finlandskt HMA-bi-
stand pa 199o-talet, sarskilt i samband med finansiellt stod. Det verkar dock
som om observationerna, regelbundna kontrollen och inldrningen pa 199o-talet
bidragit till effektiviteten hos HMA pa langre sikt.

2002-2010 Alla aktérer, inklusive de som Finland finansierade, fortsatte att
mata sina framsteg, framgangar och inverkan kvantitativt: arealen pa réjda
omraden och antalet desarmerade minor. Lanseringen av Task Impact Assess-
ment (TIA) forandrade situationen till viss del, likasd hur HMA-atgarder vid-
togs. Man gick in for mer samarbete och kombinerade réjning av minor och
blindgangare med utbildning om risker med minor (MRE) och hjalp till offer for
att uppna béattre resultat. Genom att utnyttja information om offer kunde man
tillforlitligt kartlagga drabbade omraden och béttre forstéd effekten. Samtidigt
kunde dock en samarbetsovilja och/eller korruption hos myndigheter orsaka
langa fordréjningar och problem f6r samarbetspartners att genomféra insatser
inom 6verenskomna tidsfrister. Finland hade ett mycket fragmenterat program
som bestod av sma allokeringar till manga lander, delvis for att man ville saval
beakta utrikespolitiska prioriteter i Nordkaukasien, Irak och Afghanistan som
fortsatta etablerade program i Kambodja och Angola.
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2011-2015 Inom finlandsk utvecklingspolitik uttrycktes HMA klarare som en
kombination av nodhjalp, rehabilitering och utveckling (LRRD) fran och med
2007. Efter att en ny utvecklingssamarbetspolitik antogs ar 2012 har HMA
baserats pd en manniskorattsapproach och évergripande malsattningar kring
kon, en minskning av ojdmlikhet och klimathallbarhet. UM betraktar dock
inte HMA strategiskt. Den anses utgora en separat sektor utan klart definie-
rad synergi med andra utvecklingssamarbetsaspekter. Ar 2010 rationalise-
rades HMA sé att tgirderna baserar sig pa ett fatal Flerariga ramavtal, vilket
garanterar en forutsagbarhet for finansieringen i flera lander och enklare
kontroll fran Helsingfors. Ar 2011 innebar detta att nastan allt bistdnd gick
till tre icke-statliga organisationer (HALO, Finlands Réda Kors och Kyrkans
Utlandshjalp) och tva multilaterala organ (UNMAS och GICHD) och den storsta
delen av pengarna gavs till tre lander: Afghanistan, Kambodja och Angola.

| Afghanistan har HMA visat sig vara ytterst relevant, effektiv och effektfull
i samband med bade UNMAS och HALO. Den senares arbete i Afghanistan har
prisats hogt av ICAI, séarskilt d& det handlar om dess anstéllningspolitik som
overskrider etniska och politiska granser och inkluderar samhallen positivt
instéllda till talibanrorelsen. HALO fick &ven gott betyg i UM:s interna Kam-
bodjarapport ar 2010.

Allmant taget har samordningen mellan FN:s minréjningsorgan UNMAS, FN:s
barnfond UNICEF, FN:s utvecklingsprogram UNDP och FN:s Kontor fér projekt-
service UNOPS inte varit optimal, vilket inspektionsenheten JIU betonade ar
2011 och backas upp av en oberoende utvéardering utférd av DFID. Dessutom &r
man av olika &sikt om effektiviteten av frivilliga fonden f6r hjalp med minhan-
tering forvaltad av UNMAS och finansierad av Finland. GICHD har bérjat satsa
pa resultatbaserad foérvaltning endast nyligen och fortsitter att omdefiniera
sin roll inom en krympande sektor.

Bristen pa politisk-ekonomisk analys kombinerad med narsynt konceptuellt
tankande kring en enda sektor bland genomférare av HMA gor det allmant
svarare att finna bevis pa verksamhetens inverkan. Fastin vissa aktorer
tagit i bruk kontroller i efterhand forekommer otaliga oemotsagda antagan-
den om hur verksamheten paverkar utveckling. I Kambodja har lanken mellan
FCA-LWD och MAG varit ett innovativt steg eftersom det skapats en direkt kon-
takt mellan minréjning, jordbruk och inkomstskapande verksamhet, men det
kan gott ifragaséttas huruvida summan av delarna overtraffas och Kyrkans
Utlandshjalp tillfor ndgot medvarde i detta sammanhang.

Sarskilt i Angola har varken bidragsgivare eller genomférare effektivt kon-
fronterat regeringen om de stora belopp nationella medel som 6verforts
for att Fortsatta finansiera arbetet hos internationella och nationella icke-
statliga organisationer. Regeringar har vilkomnat hogklassig information
fran internationella icke-statliga organisationer och tagit i bruk vissa nédvan-
diga tekniska instrument, men kapacitetsutvecklingen har framst baserat sig
pa demonstrationer i stallet for att nationella institutioner skulle ha anammat
ny sakkunskap. Samtidigt stéller Angola fortsattningsvis hinder for tullklare-
ring av utrustning och behandlar visumansékningar mycket langsamt, vilket
minskar effektiviteten av HMA. | Kamboja ar ICRC:s hjalp till offer nog effek-
tiv och effektfull — problemet ar nationella myndigheters méjlighet och
villighet att ta pa sig ansvaret for sektorn.
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Bristen pa mangsidighet dd HMA genomfors kan ha fatt bidragsgivare att inte
vilja eller inte fortsitta finansiera projekt. Detta problem forvarras av att
genomfdrarna inte tagit fram en exitstrategi. Bidragande landers ansvar for
minhantering ska noggrant 6vervigas med beaktande av allmdnna humanitéra
och utvecklingséatgarder pa nationell nivd, nationella ekonomiska mojligheter
och inte minst politisk vilja. Ibland férvantas att icke-statliga organisationer
ska ensamma utova patryckning, inklusive ta upp korruptionsfragor, fastan
deras fortsatta narvaro beror pa vanskapliga relationer med myndigheter.
Vissa ldnder (Angola) forfogar 6ver ansenliga nationella ekonomiska resurser
som mojliggjorde egna atgarder mot hot, medan andra (Afghanistan, Somalia)
har samre ekonomiska mojligheter. Vissa lander har understott och vialkomnat
HMA (Kambodja), medan andra ar kinda for att gora situationen svar for
icke-statliga organisationer (Angola). HMA drabbas av samma “klassiska”
utvecklingsutmaning som 6vriga sektorer: i vilken grad utnyttjar regeringen i
vardlandet internationell generositet for att ersatta sin brist pa vilja eller stra-
tegisk kompetens att adekvat ta hand om en i grund och botten inhemsk fraga?
Med tanke pa landminefragans viarldsomfattande aspekt ska Finland vara for-
siktig med att satsa pengar pa lander dar det laggs hinder i vagen for stod-
atgarder och nationella medel kunde anvandas for att rada bot pa hotet.

Just for att HMA hamnat i en egen "nisch” p4 UM utan administrativa eller
direkta politiska anknytningar till varken utvecklings- eller humanitara pri-
oriteter, har dess bakomliggande idé till stor del faststallts av genomféran-
de organ med starkt intresse av att fortsatta sina aktiviteter. Trots nyligen
genomforda insatser har inte dessa heller sjalva traditionellt haft nédvandi-
ga fardigheter eller erfarenheter for att kunna utvidga sitt perspektiv utanfor
minrojning. Hjalp till offer utgér aven en underlig avskild sektor utan ett klart
definierat samband med 6vriga HMA-atgéarder.

Inom utvecklingsdiskurs anses ménsklig sékerhet vara en nédvéandig forutsatt-
ning for héllbar utveckling. HMA bidrar starkt till denna sidkerhet. Minréjning
i sig sjalv leder dock inte automatiskt till utveckling utan det kravs aven
mycket annat. En forandrig i formuleringen av prioriteter och allokeringen av
medel har skett tack vare insikten att landminor ar ett hot mot utveckling, sar-
skilt pa orter dar kriget avslutats redan lange sedan, man kanner till var det finns
minor och det forekommer nationella och internationella resurser. And4 har
UM:s partners allt som oftast fokuserat pa landminréjning och endast flyende
och helt klart inte omfattande forsokt analysera vilka sociala och ekonomiska
fordelar deras praktiska arbete medfort pa ort och stalle efterat. Fastan det inte
ar en ny idé att aktoérer inom utvecklingssektorn ska samordnat arbeta tillsam-
mans har vissa minhanteringsaktorer haft det svart att samarbeta och/eller
verkligen inse hur landminor paverkar utveckling. Vissa HMA-aktérer mater
fortfarande sina framgéngar genom att rdkna antalet funna landminor.

Omformulerade forandringsteorin ar baserad pa underliggande antaganden
inom sektorn och konceptuella tdnkandet pd UM. Teorin visar hur lanken mel-
lan minréjning och utveckling repeteras utan reflektion. Underliggande anta-
gandena ar i grund och botten missriktade och har lett till att aktérer rojt
minor pé orter ddr inverkan varit maximalt forsumbar, det funnits mycket fa
personer som direkt gynnats och det inte 6ver huvud upprattats planer pa hur
hallbar utveckling i 6vrigt kunde framjas.
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Minréjningsorgan &r inte omedvetna om dessa problem men deras viktigaste
mandat och krympande finansiering leder obonhorligen till ett slags resultatt-
ankande: r6j minor och 14t andra bekymra sig 6ver betydelsen for utveckling.
En mer utmanande och proaktiv approach till att férbattra sambandet mellan
minhantering och utveckling gér ut pa att integrera HMA i nationella utveck-
lingsplaner och stélla upp klara utvecklingsmalsattningar i tillagg till traditio-
nella malet att minska antalet offer. Detta var inte alltid mérkbart i utvarderade
landerna. En del av processen handlar om att 6ka kunskaperna vid nationella
HMA-organ. Detta har ofta genomforts pa ett i stort sett tillflligt, oplanerat
och otillfredsstallande satt. Ytterligare finns det endast lite information om
basta praxis inom detta omrade.

Hjélp till offer passar daligt ihop med HMA. En battre 16sning kunde vara att
inkludera hjalpen i ordindra landspecifika program. Resultaten av hjilpen
varierar stort mellan individuella fall. ICRC &r ytterst effektiv men det hand-
lar om en lang process som kréver jamn kontinuerlig finansiering. Problem i
detta fall ar ett falnande intresse bland bidragsgivare och en nedsldende 6ver-
lamningsprocess med samband till att regeringen tog 6ver finansieringen och
administrationen (Kambodja).

Rekommendationer

1. UM:s HMA-strategi ska narmare kopplas samman med dess agenda for
brackliga stater, vilket m6jliggér en sammanldnkning med nedrustnings-
och sékerhetsfragor. D& nuvarande utvecklingspolitiken antagen ar 2012
forlangs ska det tas fram en klar strategi och genomférandeplan fér hur
HMA kompletterar andra humanitédra och utvecklingsatgéarder.

2. For att garantera att finansierade organisationer far det stod de behover
ska HMA-atgarder fortsattas endast (1) i brackliga stater dar det fore-
kommer annat kompletterande stod och (2) i sddana ldander dar UM via
en ambassad kan aktivt stoda icke-statliga och FN-genomférare da det
handlar om patryckning och lobbyverksamhet for att se till att regeringar
tar pa sig sitt ansvar enligt Ottawa- och Osloférdragen samt interna-
tionella HMA-standarder.

3. Det ska uppmuntras till mer samarbete och béttre programsamordning
mellan UM, forsvarsministeriet och privata sektorns tekniska engage-
mang och med icke-statliga organisationer sisom HALO och MAG med
existerande program for att forstéra vapen och ammunition.

4. Afghanistan, Somalia och s6dra Sudan ska fortsattningsvis finansieras
bara det kan visas pa att verksamheten skapat arbetstillfallen samt
gagnat sakerheten och ekonomin och efter en robustare kontextuell
politisk-ekonomisk analys. Aktorer ska bes demonstrera och rapportera
om samband med utvecklingspartners inom verksamhetsomradena och
hur andra utvecklingsresultat &n minréjning kommer att registreras.

5. Med tanke pa knapparesurser ochnuvarande begriansade bevis pd att man
far valuta for pengarna och att verksamheten ar effektfull och effektiv
ska stodet till GICHD inte fortséttas efter nuvarande ramavtal.
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6. Medtanke pd knapparesurser ochnuvarande begransade bevis pa att man
far valuta for pengarna och att verksamheten ar effektfull och effektiv
ska grundstodet till UNMAS inte fortsédttas efter nuvarande ramavtal
men finansieringen av dess Afghanistanprogram ska fortsittas bara
villkoren under rekommendation 3 uppfylls.

7. Med tanke pa tillgdngliga medel i varje land, vardlandets stod till min-
réjningsorganisationer, var det finns minfalt och potentiella effekten av
minrdjningsoperationer ska HMA-programmen avvecklas planerat men
snabbt i Kambodja och Angola. UM ska inte langre stoda HMA-program
i dessa lander genom flerdriga ramavtal. Det ska tas fram en maximalt
ettarig exitstrategi som inkluderar medel for att garantera att den ekono-
miska skada som orsakas (arbetsloshetsersattningar och utrustning) inte
slussas over pa andra bidragsgivare. Bidragsmottagare ska bes lamna
in en slutrapport 6ver hur resurserna omfordelats.

8. Hjalp till offer ska overforas fran HMA-strategin till existerande land-
specifika program for utvecklingssamarbete (hdlsosektorn) och/eller
hanfoéras till gemensamma finansieringsarrangemang med ICRC ifall
tillampligt.
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This is the first strategic thematic evaluation of Finnish development coop-
eration in humanitarian mine action (HMA) worldwide. The overall objective
is to provide an independent assessment of the achievements, contribu-
tions, strengths and weaknesses of Finland's support to humanitarian mine
action since 1991, with a particular focus on 2010 to mid-2015. By 2014 Finland
was allocating some 6 million EUR per year to HMA in six countries, primarily
under multi-annual Framework Agreements with three Non-governmental
organisations (NGOs) and two multilateral agencies.

The evaluation has two components: (1) a desk review of Finland’s support
to HMA, 1991-2009, that included some interviews with past post holders in
MFA; (2) an evaluation of Finland’s support to HMA, 2010-2015, including two
country case studies - Angola and Cambodia. For the second component, a set
of Evaluation Questions (EQs) and associated sub-questions not only addressed
Organisation of Economic Cooperation and Development OECD/DAC and EU
evaluation criteria but also aimed to address the wider contextual and strategic
issues of a reconstructed Theory of Change (ToC). The four main EQs were:

* Has Finnish support been relevant to internationally agreed goals of
humanitarian mine action and Finland’s development policies in the
countries concerned, and have the methods and approaches used com-
plied with international best practices?

* Have the choice and mix of partners, and the various pillars of Finnish
support, been optimal to achieve the objectives sought? What lessons
have been learned in this respect?

* How have cross-cutting objectives been integrated in Finland’s interven-
tions in humanitarian mine action and how has this affected the results
achieved? What arethelessonslearned and best practicesinimplementing
cross-cutting objectives?

e What results have been achieved and what lessons can be learned from
Finnish support in humanitarian mine action?

For the desk review the team examined available documentation provided
mainly by MFA Finland dating back to 1991. There were some significant gaps
in the literature which to some extent (notably from 2002 onwards) were filled
by subsequently obtaining a full set of documents from partners in Cambodia
and Angola, particularly from Hazardous Area Life Support Organization
Trust (HALO), Mines Advisory Group (MAG), Finnish Red Cross (FRC) and Finn
Church Aid (FCA). The desk review also included the production of a Timeline
of key HMA events since 1991 juxtaposed with Finnish policy developments and
activities in each year to 2015. Various stakeholders in Finland were also inter-
viewed (May 2015).
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The field phase included 10-day team visits to Cambodia (June 2015) and Angola
(July 2015) as well as a follow-up meeting in Geneva with Geneva International
Centre for Humanitarian Demining (GICHD), phone calls with United Nations
Mine Action Service (UNMAS) in New York, and follow up meetings with HALO
and MAG in the UK (July 2015). Field methodology comprised a mix of individual
and focus group discussions across all stakeholders - government officials,
agency implementers, and beneficiaries at national and sub-national levels. A
purposive sample of projects was taken, including visits to mine clearance sites
currently undertaken by MAG, HALO Trust, FCA (through Danish Church Aid
(DCA) and Life with Dignity (LWD), and the rehabilitation and prosthetics facil-
ities of the International Committee of the Red Cross (ICRC) funded by the FRC.

Key findings and conclusions

1991-2002 In line with international developments, the importance Finland
gave to HMA increased significantly during the second half of the 1990s. From
1991 to 1997, Finnish HMA support was mainly needs-based cash contributions
from the humanitarian budget - with Afghanistan, Angola, Bosnia Herzegovina,
Cambodia, Laos and Mozambique as recipient countries. In the second half of
the 1990s, the MFA, the Finnish Ministry of Defence (MOD) and the Finnish
Defence Forces (FDF) with the involvement of relevant companies started to
develop the Finn Flail service package for mechanical mine clearance with
some noted success. In 1998, HMA was explicitly included among the Finnish
development policy priorities and started to receive increased allocations
from development co-operation funds. From 1998 to 2001, the focus shifted to
mechanical mine clearance in a form of in-kind and personnel support - trans-
lating especially to the Finn Flail deployment in Cambodia, Kosovo and Mozam-
bique under the UN umbrella. While this Finn Flail concept represented a rather
innovative approach for Finland at the time, placing of most of Finnish in-kind
and personnel assistance under the UN umbrella meant that it was affected by
some of the inefficiencies of the UN system in the 1990s. Moreover, the suit-
ability of the ‘mechanized phase’ to country-level local contexts was not clear.
Finnish equipment faced climatic challenges to efficiency, yet fared better than
some other alternatives available at the time. The rather expensive mechanical
mine clearance ceased in 2002 mainly due to technical challenges.

The lack of good quality overview reporting, and inadequate knowledge man-
agement, has hindered the evaluation’s ability to form a thorough overall pic-
ture of Finnish HMA support in the 1990s, especially with regard to cash con-
tributions. However, it appears that Finnish fact-findings, regular monitoring
and learning in the 1990s improved the effectiveness of HMA support in the
longer term.

2002-2010 The quantification of cleared land and disarmed mines continued
to be the primary measures of progress, success and impact in HMA by all
actors, including those funded by Finland. The introduction of Task Impact
Assessment (TIA) changed this to some extent as well as the way HMA activi-
ties were undertaken. A more collaborative approach emerged in which Mine
Risk Education (MRE), Victim Assistance, and Demining/ Unexploded Ord-
nance (UXO0) removal activities were combined to produce improved outcomes.
The use of victim data became a reliable way of mapping affected areas and a
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tool for understanding impact. At the same time, however, uncooperative and/
or corrupt government structures caused serious delays in the ability of imple-
menting partners to conduct operations within designated time periods. For its
part, Finland had quite a fragmented programme of small grants spread across
many countries, in part responding to foreign policy priorities in the Northern
Caucasus, Iraq and Afghanistan, as well as the established programmes in
Cambodia and Angola.

2011-2015 HMA was couched more explicitly in terms of Linking Relief, Reha-
bilitation and Development (LRRD) in Finnish development policy from 2007
onwards and, since the 2012 Development Cooperation Policy, with reference
to the human rights-based approach and cross-cutting objectives of gender,
reduction of inequality and climate sustainability. However, MFA Finland lacks
a strategic perspective for HMA, treating it as a stand-alone sector without
clearly defined synergy with other aspects of development cooperation.
Finland’s HMA was rationalised from 2010 towards a small number of multian-
nual Framework Agreements that ensured predictability of funding across
several countries and more manageable oversight from Helsinki. By 2011
this meant that three NGOs - HALO Trust, Finnish Red Cross (FRC) and FCA -
and two multilateral agencies - UNMAS and Geneva International Centre for
Humanitarian Demining (GICHD) - received almost all HMA funding; a large
majority of funding was given to three countries - Afghanistan, Cambodia and
Angola.

HMA in Afghanistan has proven to be highly relevant, effective and effi-
cient, both from UNMAS and HALO. There has been high praise for HALO’s
work in Afghanistan from the Independent Commission on Aid Impact (ICAI),
particularly with respect to its employment approaches that cut across ethnic
and political spectra, including communities sympathetic to Taliban. Similarly,
HALO scored high in the Finnish MFA’s own internal review of Cambodia in
2010.

Generally coordination between UNMAS, UN Children’s Fund (UNICEF), UN
Development Programme (UNDP) and UN Office for Project Services (UNOPS)
has not been optimal, highlighted by the Joint Inspection Unit (JIU) in 2011
and backed by an independent DFID evaluation. There are also contesting
views over the efficiency of the Voluntary Trust Fund for Assistance in Mine
Action (VTF) administered by UNMAS, funded by Finland. The GICHD has only
recently started to invest in results based management. It continues to rede-
fine its role within a shrinking sector.

Generally the lack of political economy analysis, combined with single-
sector myopic conceptual thinking among HMA implementers, impairs evi-
dence of HMA impact. Despite the introduction of post-clearance monitoring
by some actors, there are a lot of unchallenged assumptions regarding develop-
mental impact. The FCA-LWD link with MAG in Cambodia has been innovative
for having directly linked demining with agricultural and income-generating
activities, but whether this is more than the sum of its parts is questionable, as
is the added value of FCA in this respect.

Particularly in Angola, neither donors nor HMA implementers have effec-
tively confronted the government over transference of plentiful national
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funds to continue funding international NGO or national NGO work. Govern-
ments have welcomed the high quality of data provided by international NGOs
and have adopted some of corresponding technical tools, but capacity devel-
opment is primarily through demonstration rather than embedding expertise
within national institutions. Meanwhile, Angola continues to present obstacles
to custom clearance of equipment and long delays in visa applications, impair-
ing the efficient delivery of HMA. In Cambodia victim assistance by ICRC,
though effective and efficient, is marred by the capacity and willingness of
national authorities to assume responsibility for the sector.

The lack of diversity in how HMA is carried out may have dissuaded new or con-
tinued funding from donors. This is compounded by the lack of any strategi-
cally planned exit strategy on the part of implementing agencies. Respon-
sibility for mine action by donor countries should be carefully considered in
relation to both the general humanitarian and development efforts conducted
at the country level, national financial capacity and not least political will.
Advocacy, including confronting issues of corruption, are sometimes left
entirely in the hands of NGOs whose continuing presence depends on a non-
confrontational relationship with government. Some countries (Angola) have
substantial national financial means, which would enable them to respond to
threats themselves, while others (Afghanistan, Somalia) have more precarious
financial means. Some countries have supported and welcomed HMA engage-
ment (Cambodia), while others are renowned for making working conditions
for NGOs hard (Angola). HMA is subject to the same ‘classic’ development chal-
lenge as other sectors: to what extent does the host government exploit inter-
national generosity to offset its own lack of will or strategic competency to
adequately address an essentially domestic issue? Given the landmine threat
worldwide Finland should be wary of investing funds in countries where
their support is hampered and where national funds could be used to deal
with the threat at hand.

Precisely because HMA has occupied a ‘niche’ within MFA Finland without a
managerial or direct policy relationship to either development or humanitarian
priorities, its rationale has been largely determined by implementing agencies
with a vested interest in perpetuating their activities; and despite recent
efforts, the agencies themselves have not traditionally had the skills or experi-
ence to broaden the discourse beyond simply mine clearance. Victim assistance
also occupies a strangely dislocated area of assistance without a clearly defined
connection to other HMA activities.

Development discourse sees human security as a necessary pre-condition for
sustainable development, and HMA makes an important contribution to that
security. However, removing landmines alone does not automatically gener-
ate development; a much broader set of events is required. Understanding
landmines as a threat to development, particularly in places where the war has
long ended, where general areas affected by landmines are known, and where
national and international resources are available, has served to change how
priorities are determined and resources allocated. Yet more often than not MFA
partners have concentrated on landmine clearance, with only a cursory - and
certainly not comprehensive - effort to measure the post-clearance social and
economic benefits resulting from their work on the ground. While the idea that
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development sector actors work together in a coordinated fashion is not new,
some mine action agencies have struggled with collaborative working and/
or truly understanding the developmental implications of landmines. Even
today some HMA actors continue to count discovered landmines as a measure
of their success.

The reconstructed ToC, based on the inherent assumptions of much of litera-
ture and MFA conceptual thinking, demonstrates how the link between demi-
ning and development is reiterated without qualification. The underlying
assumptions are fundamentally misguided and have led agencies to conduct
demining operations in places where the impact was negligible at best, where
there is only a very limited number of direct beneficiaries, and where no plan-
ning has been made for additional inputs to sustain development.

Mine clearance agencies are not oblivious to these challenges, but their central
remit-andtheclimateofreduced finance - inexorablyleadsto ‘bottomline’ think-
ing: clear the mines, and let others worry about developmental implications.
A more challenging and pro-active approach to improving the mine action-
development link is to build mine action into national development plans
with clear development objectives alongside the traditional objective of casu-
alty reduction. This was not always apparent in the countries reviewed in the
evaluation. Capacity building of national HMA institutions is one part of the
process; this has often been addressed in a largely ad hoc, unplanned and
unsatisfactory manner. There is also little advice available on best practice in
this area.

Victim Assistance sits uneasily within the HMA portfolio and is perhaps better
placed within regular Finnish country programmes. The results of Victim
Assistance are very much down to individual cases. ICRC’s efficiency is exem-
plary, but it is a long-term process that demands consistent funding in the face
of decreasing donor interest and (in Cambodia) a discouraging process of hand-
over for funding and management by government.

Recommendations

1. MFA’s mine action strategy should be more closely linked to its Fragile
States agenda, allowing alignment with disarmament and security
issues. The extension to the current 2012 Development Policy should be
accompanied by a clear strategy and implementation plan that demon-
strates how HMA complements other humanitarian and developmental
activities.

2. Inorder to ensure that funded organizations have the support they need,
HMA activities should be continued only (1) in fragile states where other
forms of complementary support are underway, or (2) in those countries
where the MFA, through its embassies, is able to actively support NGO/
UN implementers in advocacy and lobbying governments to uphold their
responsibilities with respect to the Ottawa (and Oslo) Conventions and
international standards in HMA.

3. Greater cooperation and programmatic coherence should be encouraged
between MFA, MoD and private sector engagement in technical assis-
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tance, plus an involvement with those NGOs like HALO and MAG that
have existing weapons and ammunition disposal programmes.

. Afghanistan, Somalia and South Sudan should continue to receive HMA
funding contingent upon the demonstration of security, employment and
economicbenefitsaccrued,and amorerobustcontextual political economy
analysis. Agencies should be requested to demonstrate and report on
linkages with other development partners in areas of operation, and on
how development outcomes beyond mine clearance will be recorded.

. Inlight of scarceresources, and given current limitation in demonstrating
best value for money, efficiency and effectiveness, support for GICHD
should be discontinued beyond the current Framework Agreement.

. Inlight of scarceresources, and given current limitation in demonstrating
best value for money, efficiency and effectiveness, core support for
UNMAS should be discontinued beyond the current Framework Agree-
ment, but funding of the UNMAS Afghanistan programme should be
retained under the provisions of Recommendation 3.

. Given the available funds in each of the countries, the degree of support
provided by the host country to the demining operators, the location of the
minefields and potential impact of the demining operations, there should
be a planned but rapid phasing down of HMA programmes in Cambodia
and Angola. MFA should no longer support HMA programmes in these
countries under multi-annual Framework Contracts. An exit strategy
not exceeding one year should be designed, with funding allocated to
ensure that the financial damage entailed (redundancy payments and
equipment) is not passed to other donors. Recipient agencies should be
requested to submit a closure report indicating how resources have been
reallocated.

. Victim Assistance should be removed from the HMA strategy and placed
within existing country development cooperation programmes (health
sector) and/or pooled funding arrangements with ICRC where applicable.
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Findings

Conclusions

Recommendations

HMA was couched more explicitly in
terms of LRRD in Finnish development
policy from 2007 onwards and, since
the 2012 Development Cooperation
Policy, with reference to the human
rights-based approach and cross-cut-
ting objectives of gender, reduction of
inequality and climate sustainability.
However, MFA Finland lacks a strate-
gic perspective for HMA, treating it as
a stand-alone sector without clearly
defined synergy with other aspects of
development cooperation.

MFA lacks a clear strategy over how
mine action and victim assistance fits
within its wider development coop-
eration remit.

1. MFA's mine action strategy
should be more closely linked to
its Fragile States agenda, allowing
alignment with disarmament and
security issues. The extension to
the current 2012 Development
Policy should be accompanied by
a clear strategy and implemen-
tation plan that demonstrates
how HMA complements other
humanitarian and developmental
activities.

Finland's HMA was rationalised
from 2010 towards a small number
of multiannual Framework Agree-
ments. By 2011 this meant that three
NGOs and two multilateral agencies
received almost all HMA funding; a
large majority of funding was given
to three countries — Afghanistan,
Cambodia and Angola. Finland does
not have embassies in Angola or
Cambodia and the oversight from
Helsinki has been rather administra-
tive in nature.

Advocacy, including confronting
issues of corruption, are sometimes
left entirely in the hands of NGOs
whose continuing presence depends
on a non-confrontational relation-
ship with government. There is little
evidence of consistent advocacy
undertaken by MFA Finland in coun-
tries where its presence is limited.

2. In order to ensure that funded
organizations have the sup-

port they need, HMA activities
should be continued only (1) in
fragile states where other forms
of complementary support are
underway, or (2) in those coun-
tries where the MFA, through

its embassies, is able to actively
support NGO/UN implementers in
advocacy and lobbying govern-
ments to uphold their responsi-
bilities with respect to the Ottawa
(and Oslo) Conventions and
international standards in HMA.

Apart from the distinct mechanical
mine clearing phase, the rationale for
the Finnish HMA support has been
largely determined by implementing
agencies. Although funded from the
development co-operation funds,
HMA is currently administered by the
Unit for Humanitarian Assistance and
Policy.

In the wake of the ratification of the
Ottawa Convention, and despite that
fact that Finland has yet to accede
to the Oslo Convention on Cluster
Munitions, HMA might be better
located under disarmament. Access
to expertise and specialised mechani-
cal support assets as well as new
technologies may provide openings
for renewed collaboration with the
Finnish MoD and/or private sector
companies.

3. Greater cooperation and pro-
grammatic coherence should be
encouraged between MFA, MoD
and private sector engagement
in technical assistance, plus an
involvement with those NGOs like
HALO and MAG that have exist-
ing weapons and ammunition
disposal programmes.
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Findings

In Afghanistan, the total number of
mine and ERW related accidents has
fluctuated according to IDP popula-
tion movements, but the overall trend
is @ much reduced caseload. HALO
has demonstrated and documented
good formal learning. In particular,

it expanded its objectives to include
livelihood and economic growth tar-
gets, conducting a livelihood survey
to identify and define these targets.
The national demining agency
reviews HALO's performance on a
quarterly basis and, to monitor future
impact, HALO has developed a liveli-
hoods monitoring survey (including

a baseline survey) (ICAI, 2014).

However, notwithstanding well-
known contextual constraints, three
main sets of objectives have yet to be
achieved: a) national ownership on
mine action; b) gender mainstream-
ing; ¢) increased focus on and impact
of victim assistance (Samuel Hall,
2014).

Conclusions

HMA in Afghanistan has proven to

be highly relevant, effective and
efficient, both from UNMAS and
HALO. There is general consensus
among MFA staff that UNMAS has
worked well in Afghanistan. There
has been high praise for HALO's work
in Afghanistan from the ICAI, particu-
larly with respect to its employment
approaches that cut across ethnic and
political spectra, including communi-
ties sympathetic to Taliban.

The lack of political economy analysis,
combined with single-sector limited
conceptual thinking among HMA
implementers, impairs evidence of
HMA impact. In Cambodia there are

a lot of unchallenged assumptions
regarding developmental impact.

Recommendations

4. Afghanistan, Somalia and South
Sudan should continue to receive
HMA funding contingent upon
the demonstration of security,
employment and economic ben-
efits accrued, and a more robust
contextual political economy
analysis. Agencies should be
requested to demonstrate and
report on linkages with other
development partners in areas of
operation, and on how develop-
ment outcomes beyond mine
clearance will be recorded.

GICHD is currently working towards
strengthening its Results Based
Monitoring (RBM) but meanwhile the
efficiency and effectiveness of fund-
ing provided is difficult to determine.
The GICHD continues to redefine its
role within a shrinking sector. Nev-
ertheless, the funding allocated by
the Finnish government has met all
Finnish contractual obligations.

The degree to which funded interven-
tions led to the most effective imple-
mentation of Finnish policy is not
clear. Therefore, given the imminent
reduction in available Finnish funding
for development cooperation it seems
that efforts by the GICHD may not
prove the most efficient and effective
funding avenues.

5. In light of scarce resources, and
given current limitation in dem-
onstrating best value for money,
efficiency and effectiveness,
support for GICHD should be
discontinued beyond the current
Framework Agreement.

Coordination between UNMAS,
UNICEF, UNDP and UNOPS has not
been optimal, highlighted by the JIU
in 2011 and by a DFID evaluation in
2012. There are also contesting views
over the efficiency of the Voluntary
Trust Fund administered by UNMAS,
funded by Finland.

The degree to which the funded
interventions through UNMAS central
funding have led to the effective
implementation of Finnish policy

is not clear given available docu-
ments and publicly available UNMAS
reporting.

6. In light of scarce resources, and
given current limitation in dem-
onstrating best value for money,
efficiency and effectiveness, core
support for UNMAS should be
discontinued beyond the current
Framework Agreement, but fund-
ing of the UNMAS Afghanistan
programme should be retained
under the provisions of Recom-
mendation 3.
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Conclusions

Recommendations

Findings

The primary partners in Angola and
Cambodia have no clear exit strat-
egy. In Angola, neither donors nor
HMA implementers have effectively
confronted the government over
transference of plentiful national
funds to continue funding INGO

or national NGO work. Meanwhile,
through obstacles to custom clear-
ance of equipment and long delays
in visa applications, the Angolan
government has presented obstacles
to efficient delivery of HMA. The FCA-
LWD link with MAG in Cambodia has
been innovative for having directly
linked demining with agricultural
and income-generating activities, but
whether this is more than the sum
of its parts is questionable, as is the
added value of FCA in this respect.

In Cambodia, victim assistance by
ICRC, though effective and efficient,

is impaired by capacity and willing-
ness of national authorities to assume
responsibility for the sector.

Lack of an exit strategy itself is a key
weakness, reflecting a somewhat
myopic view of demining that has
served the industry well for years but
at the same time has resulted in very
little integrated development thinking
or strategic foresight on the part of
the demining agencies. It has been
mirrored in the MFA where there has
been no discussion over ‘thresholds’
—i.e. the point at which the reduced
number of casualties, fewer mines
remaining in prime agricultural land,
and the costs associated with clearing
them, create a ‘cut-off’ for donors
such as Finland, with residual efforts
passed over to national authorities.

7. Given the available funds

in each of the countries, the
degree of support provided by
the host country to the demin-
ing operators, the location of

the minefields and potential
impact of the demining opera-
tions, there should be a planned
but rapid phasing down of HMA
programmes in Cambodia and
Angola. MFA should not continue
to support HMA programmes in
these countries under multi-annu-
al Framework Contracts. An exit
strategy not exceeding one year
should be designed, with funding
allocated to ensure that the finan-
cial damage entailed (redundancy
payments and equipment) is not
passed to other donors. Recipient
agencies should be requested to
submit a closure report indicat-
ing how resources have been
reallocated.

Victim assistance occupies a strangely
dislocated area of assistance within
Finland’s portfolio, without a clearly
defined connection to other HMA
activities.

Victim Assistance is perhaps better
placed within regular Finnish country
programmes. The results of Victim
Assistance are very much down to
individual cases. ICRC's efficiency is
exemplary, but it is a long-term pro-
cess that demands consistent funding
in the face of decreasing donor inter-
est and (in Cambodia) a discouraging
process of hand-over for funding and
management by government.

8. Victim Assistance should be
removed from the HMA strat-
egy and placed within existing
country development cooperation
programmes (health sector) and/
or pooled funding arrangements
with ICRC where applicable.
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This is the first strategic thematic evaluation of Finnish development coopera-
tion in humanitarian mine action' (HMA) worldwide.

The overall objective of the evaluation is to provide an independent assessment
of Finnish support to the sector since 1991, with a particular focus on 2010 to
mid-2015. With a global scope, the evaluation - conducted in 2015 - looks not
only at the past but also towards the future programming of Finland’s HMA
through practical and targeted recommendations. At the end of 2015 the cur-
rent Framework Agreements with partners come to an end and the MFA will
again define the scope of its regional and thematic support to the sector. The
evaluation will feed into this review, as well as to the 2016 evaluation of the
implementation of Finland”’s Humanitarian Policy.

HMA is both a humanitarian and development issue. Globally it encompasses
five pillars: mine clearance, victim assistance, advocacy, stockpile destruction,
and mine risk education (MRE). Finnish HMA has, in its various stages of devel-
opment, included all of these except stockpile destruction - that is, however, a
central component of the domestic obligations of Finland’s ratification of the
Ottawa Convention in 2012. The MFA’s 2012 development policy emphasizes an
approach to HMA that links relief to rehabilitation and development (LRRD),
taking into account capacity building, the human rights based approach as
well as the cross-cutting objectives of gender, reduction of inequality and cli-
mate sustainability. More specifically, the informal MFA ‘Guidelines for Target-
ing Finnish Humanitarian Mine Action’ (2009)? state that HMA, in accordance
with Finland’s Humanitarian Policy (2007), covers “the clearance of mines and
explosive remnants of war; victim assistance; developing national operating
capacity and risk prevention; preventive awareness raising and other support
activities; as well as the destruction of mine/explosive stocks”3. The Geneva
International Centre for Humanitarian Demining (GICHD) expands upon this
definition: HMA is concerned with activities that aim to reduce the social, eco-
nomic and environmental impact of landmines and the explosive remnants of
war (ERW). Mine action is the combination of activities designed to:

* reduce real and perceived risks to affected populations of landmines,
cluster munitions, ammunition stockpiles and ERW

* address consequences of accidents upon victims

* reduce economic, social and developmental consequences of
contamination

1 A clear distinction is made between humanitarian, military and commercial mine action,

the latter two not being eligible for humanitarian mine action funding.

2 This is in Finnish, “Suuntaviivat Suomen humanitaarisen miinatoiminnan kohdentamiseksi”,
with our own (unofficial) translation.

3 Strictly speaking, the wording should be “advocacy for” stockpile destruction, since

stockpile destruction as such (other than mine destruction ‘on site’) is not a component of
Finland’s overseas work.
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¢ advocate developing, adopting and complying with appropriate instru-
ments of international humanitarian law (IHL)

The scope of the evaluation is global. With a particular focus on the past four
years, the evaluation examines not only the relevance, effectiveness, efficiency
and sustainability of its funded activities, but also how Finnish development
cooperation has addressed issues of national ownership, alignment, coordina-
tion and harmonization as covered by the Paris Declaration principles. The eval-
uation is strategic and global in scope; individual projects have not been evalu-
ated as such, though past evaluations of these projects are referred to, as well as
observational judgments made by the team in the course of the field work.

The evaluation comprises two main components:

¢ Component 1: a desk review of the effectiveness, efficiency, relevance,
sustainability and impact of Finland’s support to HMA from 1991 to
20009.

¢ Component 2: a comprehensive evaluation of the effectiveness, efficiency,
relevance, sustainability and impact of Finnish support to HMA from
2010 to mid-2015, including country case studies undertaken in Angola
and Cambodia.

The two components feed into each other and their combined findings are
reflected in the conclusions and recommendations of this report.

The report begins with a methodological overview, including the presentation
of a reconstructed Theory of Change. There is then an analysis of the first two
historical periods of HMA for Finland: 1991-2002, and 2002-2009. This leads
into the main evaluation period covered - 2010 to mid-2015 - and to which the
key evaluation questions are addressed. The summaries of each of these three
periods are presented, followed by a revisiting of the Theory of Change to cri-
tique the extent to which the evidence confirms the key assumptions. Finally, a
set of recommendations is presented.
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Regarding the approach, it is first important to distinguish between the two
components of the evaluation. Component 1 is essentially a desk ‘review’ of
Finnish approaches towards, and learning derived from, the almost 20-year
involvement in HMA from the early 1990s to the time at which the current set
of contracts were signed in 2010. Although MFA personnel with institutional
memory and experience of working in the sector prior to 2010 have been inter-
viewed, much of the review rests on existing documentation, both from MFA
and from other agencies working in the sector.

Component 1 builds a story-line of the following:

1. Therationale behind MFA involvement in HMA over the 20 years, and the
extent to which this has changed over the period;

2. The changes in approach and activity that have occurred over this period,
what provoked those changes and what were the implications of these
changes;

3. The key lessons that have emerged and the extent to which these have
informed subsequent shifts in policy and practice.

Taking into account the main developments in the Finnish support to HMA, the
Component 1 is divided into two main periods: 1991-2002 and 2003-2009. The
former period includes a rather distinct endeavour of supporting especially
mechanical mine clearing efforts, while the latter period has a more compre-
hensive collection of documents leading to contemporary policy and practice.

Component 2 - covering the period 2010 to mid-2015 - shifts from a review to
an evaluation proper. It is reinforced by two field studies plus a greater level
of institutional memory inside and outside the MFA. A standard methodology
that encompasses the OECD/DAC criteria (relevance, effectiveness, efficiency,
impact, sustainability) is applied, within a set of EQs that also address the
issues emerging from a reconstructed ToC. Component 2 thus comprises:

Across eight countries4 and five implementing agencies5 receiving support for
humanitarian mine action, an examination of the relevance, effectiveness, effi-
ciency, sustainability and impact of Finnish support, using a short set of key
EQs and related judgment criteria (sub-questions) that reflect the Terms of Ref-
erence (ToR) and address standard OECD/DAC evaluation criteria;

4 Iraq, Cambodia, Afghanistan, Chad, Laos, Angola, South Sudan, Somalia. By 2014, two of these
(Chad and Iraq) were dropped from the portfolio.
5 Halo Trust, UNMAS, Finn Church Aid, Finnish Red Cross/ICRC, GICHD.
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The application of the same EQs to a more in-depth analysis of Finnish support
to HMA in two country case studies (Angola, Cambodia), including a contextual
analysis that more thoroughly locates the ‘relevance’ criterion within a specific
socio-political context. Both countries have ongoing activities, so it is possible
to capture some of the operational learning of agencies in the field and to com-
pare this with other countries in the current portfolio.

A reflection on a reconstructed ToC that refers to overall Finnish develop-
ment cooperation, including key policy references. The starting point is the
MFA’s 2007 Development Policy Programme and the 2009 “Guidelines for Tar-
geting Finnish Humanitarian Mine Assistance”, with consideration made of
other policy documents such as the more recent 2012 Development Policy Pro-
gramme, and the “Development and security in Finland’s development policy”
2009 Guidelines. The policy foundations for HMA are also guided by Finland’s
Humanitarian Policy, the international aid effectiveness principles, and the
Good Humanitarian Donorship Principles. Although subsequent policies such
as the 2014 Fragile States Guidelines have more recently been developed, we
cannot retrospectively apply these.

In addition, the evaluation overall takes an internationally comparative per-
spective in which Finnish support to HMA is contrasted with international
best practices. Towards this end, a comparison is made between Finnish sup-
port and the international policy context as defined by multilateral institutions
such the UN, including international political dialogue.

2.1.1 Evaluation questions and judgment criteria

The evaluation uses a set of four EQs, based on the ToR. They not only address
Organisation of Economic Cooperation and Development OECD/DAC and EU eval-
uation criteria but also aim to address the wider contextual and strategic issues
presented in the reconstructed Theory of Change (ToC). The EQs also reflect the
objectives of HMA as outlined in the 2009 MFA Guidelines on the subject. The
EQs are applied primarily to Component 2 of the evaluation (programmes post-
2010) including the case studies, though the findings are eventually synthesized
with those derived from the ‘review’ process of Component 1 in the Conclusion.

Our main evaluation questions are:

Has Finnish support been relevant to internationally agreed goals of HMA
and Finland’s development policies in the countries concerned, and have the
methods and approaches used complied with international best practices?

¢ Extent to which the design of and strategic choices made within each
country intervention was based on good contextual analysis, and an
assessment of beneficiary needs;

e Extent to which MFA activities were complementary to those of other
development partners working in humanitarian mine action;

¢ Extent to which other MFA interventions on the ground have been
complemented by advocacy (political dialogue, etc) and the perceived
benefits of this;

¢ Extent to which MFA-supported activities have complied with contempo-
rary international best practices;
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Extent to which HMA has complied with the policy priorities set by MFA
in its development policies and guidelines.

Have the choice and mix of partners, and the various pillars of Finnish sup-
port, been optimal to achieve the objectives sought? What lessons have
been learned in this respect?

Extent to which the choice and mix of partners undertaking HMA on
behalf of the MFA have been optimal to the task;

Extent to which there has been added value in channelling money through
a partner to an implementing partner (eg. FCA to Mines Advisory Group
(MAG), and FRC to International Committee of the Red Cross (ICRC) ), as
opposed to direct funding to agencies who implement the work;

Extent to which Finland has applied its aid effectiveness commitments
to activities undertaken under humanitarian mine action;

Extent to which core funding of UNMAS and GICHD has increased the
capacity of these agencies to deliver services, while also increasing
Finland’s access and influence to international dialogue in mine action;

Extent to which the human resources and capacities within MFA have
been sufficient to manage the objectives set under HMA.

How have cross-cutting objectives been integrated in Finland’s interven-
tions in HMA and how has this affected the results achieved? What are the
lessons learned and best practices in implementing cross-cutting objectives
(€CCOs)?

Extent to which CCOs were taken into account in the analysis and design
of Finnish interventions in HMA;

Extent to which CCOs were taken into account in political and policy
dialogue;
Extent to which MFA-supported interventions have been monitored with

respect to CCOs and outcome/impact results obtained;

Extent to which lessons on implementing cross-cutting objectives have
been recorded and disseminated.

What results have been achieved and what lessons can be learned from
Finnish support in humanitarian mine action?

Extent to which results have been thoroughly monitored and reported,
with results and learning obtained from these effectively disseminated;

Extent to which the results obtained confirm or deny a corollary between
HMA and peacebuilding, poverty reduction and economic growth;

Extent to which the totality of resources made available and disbursed by
MFA was equal to the ambitions set by programme objectives;

Extent to which the results and achievements to date are likely to endure
in the longer term. Whether leadership, ownership and capacity have been
supported to strengthen sustainability of HMA in the partner countries.
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2.1.2 Theory of Change

At the outset of the evaluation a provisional ToC was reconstructed derived
from policy and guideline literature as seen in Figure 1. The bold italics in the
first column of the ToC presented in this section are MFA activities cited in the
HMA Guidelines.

The ToC addresses higher level strategic intentions for Finnish development
cooperation; this requires extracting the assumed logic behind interventions
undertaken. The strategic nature of this evaluation requires a differentiation
between intended strategy (what was planned) and realised strategy (what was
actually done). Initially the evaluation reconstructs only the first - intended -
intervention logic. In Section X this analysis is revisited and, in light of what
actually took place, the original assumptions are critically assessed.

Closely related to the ToC is Contribution Analysis that places MFA contribu-
tionsinrelation to other similar donor inputs and asks whether there is a causal/
contributory relationship between Finnish inputs and activities and the
ensuingoutcomes,while pointing out potential - positive ornegative - contextual
factors influencing the achievement of desired objectives. This enables the
evaluation to look beyond purely a project/programme logframe and consider
the importance of exogenous factors likely to have affected outcomes. Such fac-
tors are picked up in the course of applying the EQs, but findings are also jux-
taposed against a contextual timeline of events that has had some influence on
programme outcomes, even beyond the project cycle.

Much of the evidence for the evaluation was derived from a desk study of exist-
ing literature, project reports and other documentation supplied by MFA, sup-
plemented by related contemporary expert reviews of the state of play within
HMA worldwide. Added empirical evidence was drawn from a more in-depth
analysis of two case studies - Angola and Cambodia - visited by the evaluation
team.

For the Desk Phase the team examined available documentation provided by
MFA Finland dating back to 1991. First, a review of Finnish documents (poli-
cies/projects) to ascertain the programme priorities and results (including
their sources) was undertaken; second, the evaluation sought secondary and
related documentation and data that confirmed, denied or complemented the
MFA literature. There were some significant gaps in the literature which to
some extent (notably from 2002 onwards) were filled by subsequently obtaining
a full set of documents from partners in Cambodia and Angola, particularly
from HALO, MAG, FRC and FCA. This set has been passed to MFA.

In addition, interviews were undertaken in Helsinki with MFA, FCA, FRC, inde-
pendent NGOs and individuals who had been involved in the Finnish support to
HMA in the past (Annex 2). These included personnel who had been in charge
of the HMA portfolio in the 1990s and 2000s who reflected on the evolution
of the portfolio and lessons derived from this history. There was a degree of
overlap between this and contemporary approaches, and some of the persons
interviewed offered comments on the contemporary portfolio.
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Figure 1. Reconstructed Theory of Change for HMA supported by Finland
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The Field Phase included 10-day team visits to Cambodia (June 2015) and Ango-
la (July 2015) as well as discussions with GICHD, Implementation Support Unit
(ISU) and UNMAS headquarters staff, and follow up meetings with HALO and
MAG in the United Kingdom (July 2015). At each stage of the process, the evalu-
ation team kept detailed notes of discussions held, as well as a comprehensive
bibliography of data sources. This ensured that any statements contained in the
Final Report could be traced and confirmed through detailed source material.

The case study field methodology comprised a mix of individual and focus
group discussions across all stakeholders - government officials, agency imple-
menters, and beneficiaries at national and sub-national levels. In terms of pro-
gramme/project selection there was no statistically representative sampling
as such; only purposive sampling was possible; however, the field schedule
included visits to mine clearance sites currently undertaken by MAG, HALO,
FCA (DCA and Life with Dignity (LWD) ) and ICRC (funded by FRC). At all sites
interviews were undertaken with beneficiaries as well as the national demin-
ing authorities - national implementers, local government and policy makers.
A full list of those interviewed is in Annex 2. The field methods included:

¢ Interviews to gather stakeholder perceptions of the Finnish contribu-
tion and added value; interviews with all key stakeholders including with
MFA delegates, Government (national and provincial), civil society, UN
and ICRC;

* Focus group discussions (including beneficiaries, past and present)
to conduct multi-criteria analysis of factors that have supported or
hindered effective implementation of the project/programme under
consideration;

* A debriefing/validation workshop with partners at the completion of
fieldwork.

For the two country studies a sample of project interventions was chosen based
on a combination of the following variables:

1. Size and scope of the intervention;

2. Overlap/linkage of the intervention with that of other interventions (e.g.
in Cambodia there was complementarity and/or contiguity between HMA
and other humanitarian/development activities supported by Finland).

Finnish HMA is currently implemented by international NGOs and the ICRC.
These partners operate across several countries, so the evaluation has been
able to contrast work undertaken in Cambodia and Angola with that under-
taken by the same agency in other key countries (notably Afghanistan, the
third of the three largest country recipients of MFA funding). In this respect,
it has been possible to comment on the cost efficiency aspects of working with
a limited number of agencies, and the extent to which they transfer learning
between countries as well among themselves.

2.2.1 Data collection and limitations

There were significant gaps in literature that relate to an incomplete data
collection in MFA Helsinki archives. In the course of the field work the evalua-
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tion found large amount additional internal/external evaluations, monitoring
reports and special studies in the database of implementing agencies which had
not been available in the MFA archives for reasons that were unclear. Although
the team collected these for Angola and Cambodia, time and resources did not
allow for the collection of data from other countries unless it was forwarded to
partner’s headquarters and brought to the attention of the evaluation team. It
is reasonable to assume, however, that there are many documents from these
other countries not currently in the MFA archives. For GICHD and UNMAS the
team made a direct appeal for additional materials. A final list of references is
presented as part of this report.

Methodologically, there were some logistical constraints in Angola relating to
the remoteness of areas currently demined by DCA that would take several days
to visit; it was not possible to visit the area in the far east of the country where
ongoing Finnish-funded operations are underway. However, recently completed
areas were covered.

Deliberately identifying two country case studies where communities and indi-
viduals have different experiences allowed a degree of comparison from differ-
ent contexts. However, these experiences may not have been replicated in other
countries. Inevitably, comparative data has tended to be reduced to transfer-
able technical approaches in demining rather than in institutional or develop-
mental outcomes. A thematic evaluation of this kind might assert that mine
clearance is a clear precursor to development, but evidence to that effect would
require, among other things, sustained efforts of local communities to ensure
a process of planned investment in infrastructure, capacity and development
of input/output value chains. Beyond the tentative cooperation and coordina-
tion with development actors reported here, full integration of mine action in
development at national level remains a significant challenge. Even where this
is an explicit objective, as in the FCA/LWD/MAG collaboration in Cambodia,
attempts to achieve this have been sporadic at best.
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HMA has evolved considerably over the last 25 years. In this time two major inter-
linked developments have taken place: first the birth of civilian organizations
designed to respond to the landmine threat; second, the signing and ratification
of the Convention on the Prohibition of the Use, Stockpiling, Production and
Transfer of Anti-Personnel Mines and on their Destruction (Ottawa Convention).

The involvement of civil society organisations can be traced back to the 1980s
before the drafting and adoption of the AP Landmine Convention. At the time
Afghanistan did not have a military force willing or able to remove landmines and
the landmine threat prevented the delivery of humanitarian goods and services,
hence civilian organizations tasked with technical landmine removal were born.
At the onset, the UN supported the establishment of national and international
NGOs that could respond to the landmine threat locally. Subsequently MRE was
developed, later becoming a pillar of what is now understood as HMA. Also, the
understanding that landmine accident survivors have specific medical needs and
social needs led to an additional pillar to HMA, victim assistance.

The AP Landmine Convention arguably can be traced back to 1991 when Asia
Watch released a report detailing the impact and severe human costs of land-
mines in Cambodia. Here and in Afghanistan, where civilian demining efforts
were underway, a broader discussion began on the threat of landmines, which
in turn led to a coalition of NGOs coming together to campaign against their
use. The coalition, active in some 100 countries, was formally organized in
1992 into what is known today as the International Campaign to Ban Land-
mines (ICBL website). Their main objective was lobbing governments to garner
support for a law that would prohibit the use, and stockpile of landmines and
would bring attention to the need to fund the removal of landmines in affected
countries. Their efforts culminated, on September 18th 1997, with the draft-
ing of the Ottawa Convention. This came into force on March 1st 1999; Finland
acceded to it in January 2012 and became a state party on July 1st 2012.

Currently, amongst the best known international NGOs working on clearance
are Norwegian People’s Aid (NPA), Hazardous Area Life Support Organization
(Halo Trust) and the MAG. Joining the ranks of these well-established organi-
zations are Danish Demining Group (DDG) and DCA. Handicap International
(HI) has focused primarily on victim assistance and MRE, as has the Red Cross
(both the ICRC and national societies). Each of these organizations works in
multiple countries around the globe.

The UN has maintained an important role in mine action, expanding far
beyond its initial work in Afghanistan. Currently different agencies work on
HMA where applicable, with UN Children’s Fund (UNICEF) and UN Develop-
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ment Programme (UNDP) having important roles as lead agencies for MRE and
Demining and other technical aspects respectively. In 1997, the General Assem-
bly established UNMAS which is an agency charged with coordinating the UN
mine action response. UNMAS brings together 14 different UN agencies that
play a role in mine action. In addition UNMAS is responsible for coordinating
standing committee meetings linked to the Ottawa Convention and the Mine
Action Steering Committee meetings which bring together intergovernmental
and non-governmental agencies. UNMAS is also responsible for managing the
Voluntary Trust Fund (VTF) for Mine action, to which Finland is a donor.

HMA from the outset was regarded as a largely technical activity that included
the identification, mapping and demining of contaminated areas. The recogni-
tion that landmine removal alone was insufficient was first openly acknowl-
edged during the Bad Honnef conference in 1997, but understanding how to
include cross-cutting issues and a more developed focused approach has taken
far longer. Similarly building trust in the technical proficiency of demining
operators has been a challenge that has threatened the success of many demi-
ning operations worldwide. As a response, some organizations have redefined
their intervention model.

MAG was one of the first large international organizations to recognize HMA
as a development activity. They introduced the notion of deploying small com-
munity liaison teams which focused on data collection, MRE, and the identifi-
cation and removal of small numbers of landmines that had a high impact (for
example, a single landmine in the backyard of a home). This approach, intro-
duced in the late 1990s and early 2000 was revolutionary at the time. Since then
operators have gradually changed their thinking and adopted new approaches.
One approach emanating from this has been the use of Task Impact Assess-
ment (TIA), a methodology utilised by both DCA and NPA, two of the agencies
funded by the Finnish Government. Overall it is fair to say that some organiza-
tions were quicker to adapt from the focus on counting square meters cleared
and number of devices removed to the understanding that impact meant the
improvement in the lives of people living in contaminated areas.

HMA, particularly aspects related to technical demining, was not governed by
operational protocols at the onset. Rather, each organization, having contract-
ed numerous individuals with relevant military backgrounds, designed their
own operational protocols. In 1997 the UN issued the first International Mine
Action Standard (IMAS) that delineated the three levels of survey required for
technical demining to effectively and safely take place: Level 1 (general assess-
ment of the mine and UXO hazard); Level 2 (technical survey); and Level 3 (post-
clearance survey). Informally, some actors later also referred to a Level 4 or land
use survey. Since then IMAS and its corollary, the country-specific National
Mine Action Standards (NMAS) detail almost every aspect of activities involved
in HMA. Indeed, the process of identifying gaps in current standards and draft-
ing new ones is ongoing. In addition to IMAS, the Swiss funded a project in the
late 1990s in support of the Kosovo Mine Action Programme - the Information
Management System for Mine Action (IMSMA) which has since become a tool
used far more widely. Both IMAS and IMSMA continue to evolve; for example,
through the use of drones for survey, the Mine Action Intelligence Tool, and
others (GICHD webpage, GICHD 2006¢, GICHD 2000c; Interviews with GICHD).
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Following Table 1 shows a timeline that juxtaposes key international policy developments (including
conventions and events) with Finland’s milestone policies and activities. From an evaluation point of
view, this not only presents a chronology, but also serves as a reminder that a retrospective analysis

should be ‘time bound’ and not done against policies that are yet to be in place.

Table 1. Timeline 1991-2014

Before
1991

Major international policy
developments (conventions,

events)

HMA is identified as a need

to respond to clear threats in
Afghanistan and other countries.
Some demining organizations are
born.

Finnish policy developments
(published policies, responses
to conventions)

The Finnish government stopped
the production of landmines
(1981) and has never exported
them.

Finland signed and ratified
the UN Convention on Certain
Conventional Weapons (CCW)
(1981-1982).

Main Finnish activities
(countries, agencies, sectors
covered)

1991

Asia Watch launches a report
on the threat of Landmines in
Cambodia and multiple NGOs
come together to start a NGO
campaign to ban landmines.
The Prince of Cambodia calls for
a ban on the weapon.

Finland funded the mine action
programme in Afghanistan.

1992

The International Campaign to
Ban Landmines is established
and member NGOs start to
establish a momentum based on
coordinated efforts.

The European Union Signs a five
year moratorium on the sale of
Landmines and calls on member
states to both Sign the CCW and
make it applicable to internal
conflict. The US signs a one-year
landmine export Moratorium.

Finland funded the mine action
programme in Afghanistan.

1993

The UN General Assembly passes
a resolution calling for a review
of the CCW, and another calling
for an international moratorium
on the trade of anti-personnel
landmines.

ICRC hosts a three day sympo-
sium which brought together
government representatives,
NGOs, mine producers and mine
clearance experts.

The ICBL holds its first interna-
tional meeting, which brings
together representatives from
40 NGOs worldwide.

Finland funded the mine action
programme in Afghanistan.
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1994

Major international policy
developments (conventions,

events)

UN Secretary General calls for a
total ban on landmines.

The ICBL holds its second inter-
national meeting.

The USA congress introduces leg-
islation to establish a moratorium
on the production of landmines.

The Italian government stops
production and export of
landmines.

Netherlands supports the
destruction of their stockpile and
supports a total ban.

Finnish policy developments
(published policies, responses
to conventions)

Main Finnish activities
(countries, agencies, sectors
covered)

Finland funded the mine action
programme in Afghanistan.

1995

At the CCW conference the ICBL
lobbies for a total ban of land-
mines and the number of pro
ban governments rises to 14.

Belgium becomes the first coun-
try to ban landmines (national
law).

The third ICBL conference takes
place and the ICBL launches its
media campaign to support a
ban.

Finland funded the mine
action programme in Afghani-
stan, Angola, Cambodia and
Mozambique

Finland started exploring pos-
sibilities for providing in-kind
an personnel support for mine
clearing

1996

The CCW passes an amended
protocol that allows the contin-
ued use of landmines. The 14 pro
ban countries meet with the ICBL
to strategize a way forward.

Canada hosts a conference that
brings together 75 governments
and the ICBL and ends with a call
for a treaty to ban landmines.

155 countries support the UN
General Assembly resolution to
support negotiations for a treaty
to ban landmines.

The Swedish government adopts
a unilateral ban on antipersonnel
landmines

Central America (6 countries) ban
landmines becoming the first
mine free region.

Finland signs, among others, the
Amended Protocol Il of the CCW

Finland provides in-kind support
to the programme in Angola, and
Mozambique, providing funding
to the Afghan, Cambodian and
Mozambican programmes and
funding agencies working in
Bosnia.
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Major international policy

developments (conventions,

Finnish policy developments
(published policies, responses

Main Finnish activities
(countries, agencies, sectors

1997

events)

Belgium hosts the government/
ICBL second meeting, to follow
up on progress made in Canada.

Following extensive negotiations
in Oslo in December, a treaty is
adopted on September 18 1997.

The ICBL is awarded the peace
price.

122 countries sign the Mine Ban
Treaty.

to conventions)

Finland participated in the Oslo
negotiation of the Mine Ban
treaty as an observer.

The delegation made the follow-
ing statement “Finland believes
that through a global and effec-
tive treaty it is possible to stop the
further spread of APMs and hold
those who use APMs against civil-
ian population to account. This

is why Finland has pronounced
her support for a global, verifi-
able treaty banning APMs. This is
not an easy commitment for us,
given the fact that APMs continue
to have an important role in our
national defence, but we are
ready to follow through that com-
mitment provided that the treaty
will truly affect the landmine
crisis...." Excerpt.

Finland states its commitment to
sign the Mine Ban Treaty by 2006.

covered)

Finland continues to contribute
to Angola, Cambodia, Afghani-
stan and Mozambique and starts
funding the programme in Laos.

1998

Hungary hosts a regional meet-
ing to support the signing of
the treaty.

The first landmine monitor is
released.

Finland’s 1998 Policy on Rela-
tions with Developing Countries
stressed promotion of global
security as the first explicit objec-
tive. Enforcing the Mine Ban
treaty, participating into EU-co-
operation on mine issues and
increasing support to the HMA
were explicitly included under
this umbrella.

A Finnish stand-by unit for
Humanitarian demining is
established.

Finland deploys the Finn Flail
mechanical mine clearing pack-
age, consisting of in-kind and
personnel support, under the UN
umbrella in Cambodia

Finland provides in-kind support
to the programme in Angola, and
Mozambique, provides funding
to the Afghan and Cambodian
programmes and funds agencies
working in Bosnia.

1999

The Mine Ban Treaty enters into
force.

The first state party meeting
takes place in Mozambique.

The first inter-sessional meetings
are held in Geneva (thereafter all
inter-sessional meetings are held
in Geneva). These meetings take
place twice per year.

Finland attended as an observer
the state party meeting and
voted for all UN resolutions in
favour of an AP ban.

Finland reiterates its commitment
to sign the Mine Ban Treaty by
2006.

The Finn Flail package continues
to be deployed in Cambodia and
is expanded to Mozambique and
Kosovo. Finland maintains the
stand-by unit.

Finland funds UN Office for the
Coordination of Humanitarian
Affairs (UNOCHA) in Afghanistan;
ICRC in Angola; Finnish Red Cross
in Bosnia; Cambodia; WEUDAM
in Croatia; UNDP and NPA in
Kosovo; UNDP in Mozambique
and UNMAS.
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2000

Major international policy

developments (conventions,
events)

The second state party meeting
is held in Geneva.

Finnish policy developments
(published policies, responses
to conventions)

Finland reiterates its commitment
to sign the Mine Ban Treaty by
2006.

Main Finnish activities
(countries, agencies, sectors
covered)

The Finn Flail package continues
to be deployed in Cambodia,
Mozambique and Kosovo. Finland
maintains the stand-by unit.

Finland funds Afghanistan-UNO-
CHA for mine clearance; Cambo-
dia to HALO, the Lutheran World
Federation and Mines Advisory
Group (MAG) for mine clear-
ance; Handicap International (HI)
CMVIS; the Finnish Red Cross and
International Committee of the
Red Cross for mine awareness;
Mozambique; Croatia; UNMAS

2001

The third state party meeting is
held in Nicaragua.

The Implementation Support Unit
(ISU) concept is negotiated and
agreed upon at the meeting.

Finland attends the Managua
meeting with observer status.

Finland commitment to sign the
Mine Ban Treaty by 2006 is con-
firmed in a government report
and approved by Parliament.

The Finn Flail package continues
to be deployed in Cambodia,
Mozambique and Kosovo. Finland
maintains the stand-by unit.

Finland's funding to mine action
includes: Afghanistan (UNOCHA);
Angola: FRC/ICRC for victim assis-
tance and mine risk education
(MRE); Bosnia-Herzegovina-FRC/
ICRC for MRE and other mine
action, and NPA for manual mine
clearance and flails; Cambodia-
Mine Action Centre, HALO Trust
for mine clearance, FCA for mine
clearance, CMVIS, and FRC/

ICRC for MRE; Croatia- Western
European Demining Assistance
Mission; Mozambique-the
Accelerated Demining Program;
Northern Caucasus- FRC/ ICRC;
UNMAS; UNICEF- Eritrea, Ethiopia,
Sudan, and Guinea-Bissau.
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2002

Major international policy

developments (conventions,
events)

The fourth state party meeting is
held in Geneva.

Afghanistan accedes to the Mine
Ban Treaty and Angola completes
the ratification process.

Finnish policy developments
(published policies, responses
to conventions)

Finnish policy is described as:
“based on humanitarian aspects.
We give support to the countries
which have most mines. These
countries are at the moment
Afghanistan, Angola and Cambo-
dia. There are security problems
in Angola so we give the support
through the Finnish Red Cross.
In Bosnia we support prosthesis
production. If there is a country
where there are not many mine
victims, we will not give a lot

of support.” (2002 Landmine
Monitor)

Main Finnish activities
(countries, agencies, sectors
covered)

The Finn Flail package continues
to be deployed in Cambodia and
Mozambique.

Funding to mine action includes:

Afghanistan to UNOCHA and
UNMAS.

Angola FCA and the MAG for
mine action and MRE; FRC and
the ICRC for victim assistance;
and to MAG for mine clearance.

Bosnia and Herzegovina - to
Norwegian People’s Aid (NPA) for
mine clearance and support to
the mine action centre and entity
Army demining efforts; and to
FCA and ICRC for MRE and victim
assistance; Cambodia - to HALO
Trust for mine clearance; FCA and
MAG for mine clearance; to Hl for
mine/UXO casualty information;
FCA and ICRC for MRE.

Laos - to the UN Development
Program (UNDP) and UXO Lao for
UXO clearance.

Mozambique - to UNDP and the
Accelerated Demining Program
for mine clearance.

General assistance - to UNMAS.
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2003

Major international policy

developments (conventions,
events)

The fifth state party meeting is
held in Thailand.

Finnish policy developments
(published policies, responses
to conventions)

Finland backs away from its com-
mitment to sign the Mine Ban
Treaty by 2006.

Main Finnish activities
(countries, agencies, sectors
covered)

The following countries received
Finnish funding: Afghanistan-to
the mine action programme by
UNMAS and UNOCHA

Angola-to FCA for mine clearance
in Luena; FRC/ICRC for MRE and
mine clearance; HALO Trust for
mine clearance in Maninga, Bos-
nia and Herzegovina; Cambodia-
HALO for mine clearance, FCA for
mine clearance, and CMVIS; FRC/
ICRC for MRE; Ethiopia-UNDP for
mechanical mine clearance; NPA
and UNDP for mine/UXO clear-
ance in Laos; Northern Caucasus-
to FRC/ICRC for MRE and victim
assistance; Somalia-HALO for
mine clearance in Somaliland and
Puntland;

Sri Lanka-HALO and MAG for
mine clearance.

In addition the following organi-
zations also receive funding:
GICHD to support studies of man-
val demining and mine detection
dogs; UNICEF for MRE in Africa;
UNMAS for national mine action
reports; Finnish Defence Forces
(FDF) to conduct mine action
training.
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Major international policy

developments (conventions,
events)

Finnish policy developments
(published policies, responses
to conventions)

Main Finnish activities
(countries, agencies, sectors
covered)

2004 Kenya hosts the first treaty Finland again backed away from | Finland funded the following
review conference. its commitment to sign the Mine | countries: Afghanistan-UNMAS
Ban Treaty by 2006 and stated for mine clearance;
?ts tcorr(;mwment fodloEs oy 2012 Angola-HALO Trust for mine
instead. clearance, FCA for demining and
Parliament approved a Security | MRE, and FRC/ICRC for MRE and
and Defence Policy review that victim assistance;
V\;OU|C| etnabk:e lea?d 'tto (rjnafke Bosnia and Herzegovina-FRC/
adequate changes to Its A€Tence 1 pe for MRE; Cambodia-HALO
system to enable the signing of :
. for mine clearance, CMVIS, and
the Mine Ban treaty. . )
FCA for mine clearance; Laos-
Finland Development Policy 2004 | UNDP for demining; Russia-FRC/
mentions HMA only once, with- | ICRC for MRE and victim assis-
out detail over approaches. tance in north Caucasus;
Somalia- HALO for mine
clearance;
Sri Lanka-MAG for post-conflict
rehabilitation in Vanni region.
In addition Finland also funded
GICHD; UNICEF for MRE in Sudan
and Eritrea; and UNMAS for
national level 1 survey.
2005 The sixth state party meeting is | “Finland stated that ... Its com- | Funding for Bosnia and Herzego-

held in Croatia.

The number of annual inter-ses-
sional meetings is reduced to 1.

mitment to mine action coopera-
tion is not influenced by its status
as a non-signatory to the Mine
Ban Treaty” (Landmine Monitor.
20006)

vina, Croatia, Kosovo, Laos and
Mozambique.

Funding continues as for 2004
(above)

42 EVALUATION

EVALUATION OF HUMANITARIAN MINE ACTION 2015




Major international policy

developments (conventions,
events)

Finnish policy developments
(published policies, responses
to conventions)

Main Finnish activities
(countries, agencies, sectors
covered)

2006 The seventh state party meeting Finnish funding includes:

is held in Geneva. Afghanistan-UNMAS for mine/
UXO clearance;
Angola-HALO Trust for mine
clearance, FCA for mine clear-
ance, and FRC/ICRC for victim
assistance; Cambodia-HALO
for mine clearance, CMVIS
and FCA for mine clearance in
Battambang;
Democratic Republic of Congo-
to UNICEF for mine awareness;
Eritrea-UNICEF for mine aware-
ness; Ethiopia-NPA for mine
detection dogs and technical
survey; Jordan-NPA for mine
clearance; Lebanon-UNMAS for
ERW clearance; Somalia-HALO for
mine clearance in Somaliland.
Core funding for GICHD and
UNMAS; HALO for evaluation.
Countries that did not get fund-
ing in 2006, but had previously,
included: The Russian federation,
Sri Lanka, and Sudan

2007 The UN Convention on Rights Finland Development Policy 2007 | As with 2006
of Persons with Disabilities is introduces HMA in terms of the
opened for signature. LRRD.

The eighth state party meeting
is held in Jordan.

2008 The ninth state party meeting is | Finland attends the state party Finland provided support for
held in Geneva. meeting as an observer. clearance and victim assistance
Victim assistance becomes a il el SrcBuis (o5 wer-
key element in the ICBL agenda specified activities. Their support

. . - was destined to Afghanistan,
and gains more attention (Victim . .
Assistance focal point position is Cambgdla, Angola, Soma?llhland,
filled). Ethiopia a.nd Iraq. IQ addition
they provided funding to UNMAS

The Convention on Cluster Muni- and the GICHD.
tions is signed on December 3-4.

2009 Colombia hosts the second Finland provided support for

review conference.

clearance and victim assistance
with limited amounts for non-
specified activities in Afghanistan,
Cambodia, Angola, Somaliland,
Chad, Ethiopia and Irag. In addi-
tion they provided funding to
UNMAS and the GICHD.
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Major international policy

developments (conventions,

Finnish policy developments
(published policies, responses

Main Finnish activities
(countries, agencies, sectors

2010

events)

The tenth state party meeting is
held in Geneva.

The Convention on Cluster
Munitions enters into force on
August 1st.

to conventions)

covered)

FRC Framework Agreement
(2 years): Chad, Iraq.

Support continued to Afghani-
stan, Cambodia, Angola, Somali-
land, Chad, Ethiopia and Iraqg. In
addition they provided funding
to UNMAS and the GICHD.
Support to UNMAS was through
the VTF.

2011

The 11th state party meeting is
held in Cambodia.

The ICBL merges with the Cluster
Munition Coalition (CMC).

Finland participates in the
Ministerial level meeting and
announces the accession.

Finland provided support for
clearance and victim assistance
with limited amounts for non-
specified activities to Afghani-
stan, Cambodia, Angola, Somali-
land, Chad, and Iraqg. In addition
they provided funding to UNMAS
and the GICHD. Notably the
support to UNMAS is not listed in
the landmine monitor, but was
confirmed by UNMAS.

2012

The 12th state party meeting is
held in Geneva

Finland accedes to the Mine Ban
Treaty and commits to destroy-
ing its entire stockpile by 2016.
Finland becomes the 156t
country to join the treaty.

Finland Development Policy 2012
reiterates the LRRD concept

in respect of HMA, and intro-
duces the human rights-based
approach as well as the cross-
cutting objectives of gender,
reduction of inequality and
climate sustainability.

4-year MFA Framework
Agreements (2012-15):

HALO: Afghanistan, Cambodia,
Angola, Somalia

FCA: Angola, Cambodia

FRC (For ICRC): Chad (completed
2013), South Sudan, Cambodia/
Laos regional.

GICHD: global

UNMAS: Global and
earmarked (800 000 EUR)
Afghanistan2012-13.

2013

The 13th state party meeting is
held in Geneva

August: issuance of MFA (Unit
of Humanitarian Assistance)
Guidelines Concerning Humani-
tarian Assistance and the use of
Funding Granted by the MFA.

2014

The third review conference was
held in Maputo, Mozambique on
23-27 of June

Finland participates in a Review
Conference for the first time as

a State Party and announces that
it will comply fully with the
commitments of the Treaty.

One year UNMAS agreement

2015

The 14th state party meeting is
scheduled to be held in Geneva
in late November.

One year UNMAS agreement
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The majority of mine affected countries are developing countries that suffer
from a plethora of ills, landmines among them. The high costs of mine action,
demining and victim assistance limits the ability of affected countries to
respond to the landmine threat and the impact of landmines without foreign
assistance. Coordination, however, has been challenging. AMine Action Support
Group (MASG) was founded in 1998 with the aim of coordinating programming,
financing and information between donors but in reality the forum has served
as an information exchange mechanism rather than an active platform for
joint engagement. Finland is a member of the MASG, as are most other western
donors, with observer status given to the GICHD and the UN Mine Action Team
(representatives from the different UN Agencies which are involved in mine
action). Donor countries such as Finland are able to Chair (rotated every year)
and vote within the group. The UN agencies and GICHD have observer status
only. Mine action has benefited substantially from the political pressure felt by
governments to fund HMA, but this pressure has limited collaboration between
donors and enabled a more relaxed approach to reporting requirements, base-
line assessments, inclusion of cross-cutting issues, ensuring coordination with
other humanitarian and development actors, etc.

The United States has been consistently the largest financial contributor. Table 2
shows levels of financial commitment over a five year period. Japan and Norway
have been major donors; with Canada also being a key player. Compared to other
donors, Finland has not been a major financial contributor to mine action, but
has been a clear player in contributing to collective financial efforts. Although
not a state party to the Ottawa Convention until 2012, Finland did support the
humanitarian elements of the Convention and funded mine action intervention
for years preceding its signature to it.

Table 2. Funding by donor and year 2009-2013

Donor ‘ Contribution in USD Million

2013 2012 2011 2010 2009
USA 113.9 134.4 131.4 129.6 118.7
Japan 64 57.6 43 46.8 48
Norway 49.6 48.4 534 50.3 35.7
EU 39.6 60.7 19.3 49.8 48.1
Netherlands | 23.4 24.1 21.3 228 18.4
UK 22.8 22 18 16.3 17.9
Germany 22.1 23.8 23.6 234 23.7
Switzerland 20.8 18.4 17.5 15.7 15
Australia 14.5 24 45.7 24.4 19.4
Sweden 12.9 14.1 12.2 13 14.9
Denmark 9.3 8.7 9.3 10.2 1.2
United Arab | 9.3 13.4 2.0 0.0 0.0
Emirates
Belgium 8.0 7.2 8.1 11.9 10.4
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The main funding
recipients for Finland
have been: HALO
Trust; UNMAS; Finn
Church Aid, which
channels its funds

to Dan Church Aid in
Angola; MAG and LWD
in Cambodia; the ICRC
through the Finnish
Red Cross; and the
GICHD.
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Donor Contribution in USD Million

Canada 7.9 6.8 17.0 30.1 18.1
Finland 7.7 7.2 7.4 6.7 7.0
New Zealand | 6.7 54 4.3 3.3 2.2
France 2.1 2.0 1.3 3.6 45
Ireland 4.1 3.6 4.0 45 5.2
Luxembourg | 1.9 1.2 1.2 9 1.0
Spain 1.6 1.9 5.3 5.4 14.8
ltaly 1.5 2.8 34 4.0 39
Austria 1.2 0.9 2.8 1.9 2.1

Source: International Campaign to Ban Landmines and Cluster Munition Coalition. 2014.
Landmine monitor 2014. ICBL-CMC. p 46

Finnish funding has primarily focused on mine clearance, and to a lesser
extent on victim assistance. Finland has also provided un-earmarked funding
to institutions such as UNMAS and GICHD and in this way contributed to the
overall achievements made by these multilateral funded institutions. This
type of funding, though compliant with good humanitarian donor principles,
makes attribution - knowing exactly what was achieved specifically by Finnish
funding - difficult to determine because multiple donors funded a single set of
activities. However, the funding by Finland does demonstrate a commitment to
global as well as country-specific concerns.

The main funding recipients for Finland have been: HALO Trust; UNMAS; Finn
Church Aid, which channels its funds to Dan Church Aid in Angola; MAG and
LWD in Cambodia; the ICRC through the Finnish Red Cross; and the GICHD.
Other organizations that have received funding from Finland, but not in recent
years, include HI and the Cambodia Mine/ Unexploded Ordnance (UXO) Victim
Information System (CIMVIS). In addition to un-earmarked funds for UNMAS
and the GICHD, UNMAS received additional earmarked funds for Afghanistan.
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Component 1 (1991-2009) of the evaluation is essentially a desk review of Finn-
ish approaches towards, and learning derived from a nearly 15-year involve-
ment in HMA prior to the main period of assessment (2010-2014). Here we have
relied on two sources: MFA and NGO personnel with institutional memory and
experience of working in the sector prior to 2009; and existing documentation,
both from MFA and from other agencies working in the sector.

Component 1 is divided into two sections: (1) Finnish activities 1991-2002, a
period that covers the early MFA activities, including the higher profile and
distinctive phase of ‘mechanised’ demining activities; and (2) a new phase of
Finnish involvement from 2003-2009 that includes a ‘projectised’ approach in
which some new partners were identified and in which the international priori-
ties established under the Ottawa Convention (albeit without Finnish signatory
to the Convention) became more pronounced. There is, of course, continuity
between these two phases, but the story-line is easier to follow when distin-
guished from that of the third phase - the rationalisation and consolidation of
MFA’s approach to HMA that saw the establishment of Framework Agreements
in 2010 and Finland acceding to the Ottawa Convention in 2012.

4.1.1 Finnish development policy framework in the 1990s

Finland formed a comprehensive strategy for its development co-operation in
1993, prior to which the co-operation was guided by various position papers and
statements. The need for a more strategic approach was driven by the changing
global context, the increased amount of Finnish aid and the recession in Fin-
land. After the end of the Cold War, development co-operation could no longer
be justified by security policy rationale in an increasingly interdependent world.
While Finland had been active in development co-operation since the 1960s, the
significant increases in overall amount of funding during the 1980s called for a
more strategic guidance. At the same time, the severe recession in Finland in the
early 1990s put pressure on the public administration - including development
co-operation - to operate more efficiently (MFA, 1993; MFA, 1996b).

Since the early 1990s, development co-operation and humanitarian assistance
have been seen as integral parts of the Finnish foreign policy, also serving wider
international dialogue and mitigation of global challenges. Global interdepend-
ence put increasing emphasis on the need for policy coherence, sustainability,
capacity building and humanitarian assistance, rather than development co-
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Most of the Finnish
HMA support in the
1990s was targeted
towards demining in
a few countries with
funding channelled
especially through
the multilateral UN
framework.
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operation pertaining purely to global social policy. In its 1993 strategy, the pur-
pose of Finnish development co-operation was to transfer material and tangi-
ble resources to developing countries - with the overall objectives of reducing
poverty and enhancing wellbeing, sustainable development, peace, equality,
democracy, human rights as well as interactions between Finland and develop-
ing countries. The subsequent development co-operation strategy in 1996 and
development policy in 1998 confirmed these broad objectives, with development
policy and co-operation now as an integral part of a coherent Finnish foreign
policy. While already the 1993 strategy acknowledged development co-operation
as a means to reduce the need for humanitarian assistance, this link was fur-
ther stressed since 1996. Overall, the second half of the 1990s saw an increas-
ing emphasis on coherence and coordination within the EU on development, for-
eign and security policy. While the 1996 strategy acknowledged the importance
good governance, the 1998 development policy stressed the connection between
development and global security (MFA, 1993; MFA, 1996a; MFA, 1998).

With regard to co-operation principles and modalities, Finnish development
policy and co-operation in the 1990s combined developing country and Finnish
interests. The 1993 strategy highlighted the principles of partner country driven
development, a wide notion of sustainability and structural changes. The need
to delegate operations to the recipient countries with the help of capacity build-
ing was stressed. The subsequent 1996 and 1998 strategies further emphasized
developing country ownership, together with contextual analysis, relevance,
quality and effectiveness in aid allocation. Since 1993, humanitarian assistance
was to be allocated based on need and in line with general foreign policy - with
the UN organs and NGOs working under the UN-umbrella as the main channels.

The 1993 strategy also pointed towards the principle of complementarity with
other Finnish policies - such as trade or culture policy - and how to benefit
from and build capacity within Finland. This meant taking advantage of the
know-how within Finnish ministries and institutions, procuring from the pri-
vate sector with increased co-operation in product and service development as
well as developing relevant human resources within Finland. Regarding pro-
curement, explicit priority was to be given to Finnish goods and services when
deemed internationally competitive. The 1993 strategy pointed also towards
the need for visibility in order to foster support for development co-operation
by the Finnish public. Although the preference for Finnish know-how and pro-
curement was no longer visible in the 1996 strategy, the 1998 strategy took a
broad policy perspective in development co-operation and also highlighted the
need for Finnish capacity building and supporting exports by Finnish compa-
nies (MFA, 1993; MFA, 1996a; MFA, 1998).

4.1.2 The evolution of the Finnish support to HMA in the 1990s to
early 2000s

Most of the Finnish HMA support in the 1990s was targeted towards demining
in a few countries with funding channelled especially through the multilateral
UN framework, as shown in Table 3. Until 1995, Finnish HMA was directed to
mine clearing in Afghanistan through cash contribution to UN Department of
Humanitarian Affairs (DHA, which from 1997 became the Office for the Coor-
dination of Humanitarian Affairs (UNOCHA)). Most of the support being ear-
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marked for mine clearance, though some was also for mine awareness raising
and local capacity building. Later Finland supported demining in Angola, Bos-
nia Herzegovina, Cambodia, Laos and Mozambique. At this point several new
partners (HALO Trust, Finnish Red Cross) became implementers. During the
1990s, especially Afghanistan, Angola, Cambodia and Mozambique emerged as
consistent recipient countries for Finnish HMA support. The mix of support to
HMA increased towards the end of the decade (MFA Archives).

Table 3. Indicative table on the Finnish HMA support in 1991-1999

Year | Country Organization ‘ FIM ‘ HMA area
1991 | Afghanistan DHA/MAPA 1000 000 Demining
1992 | Afghanistan DHA/MAPA 1000 000 Demining
1993 | Afghanistan DHA/MAPA 3000000 Demining, MRE,
capacity building
1994 | Afghanistan DHA/MAPA 3000 000 Demining, MRE,
capacity building
Afghanistan DHA/MAPA 1050 000 Demining, MRE,
capacity building
Angola DHA 1000 000 Demining
LS Cambodia HALO Trust 500 000 Demining
Mozambique UNHCR 500 000 MRE
Angola, Mozambique | Finland 90 000 Fact-finding
Afghanistan DHA/MAPA 2 000 000 Demining
Angola DHA 450 000 Demining
1996 Bosnia-Herzegovina | FRC, WHO 2 000 000 Victim assistance
Bosnia-Herzegovina | Save the Children | 100 000 Victim assistance
Cambodia HALO Trust 1000 000 Demining
Mozambique DHA 450 000 Demining
Afghanistan UNOCHA/MAPA 2 000 000 Demining, MRE
Angola UNDP 2 000 000 Demining, MRE
Cambodia HALO Trust 2 500 000 Demining
Cambodia UNDP/CMAC 9200 000 Demining, capacity
1997 . bU||d-|n.g
Cambodia FCA 800 000 Demining
General Finland 850 000 Demining
Laos UNDP 1500 000 Demining
Mozambique UNDP/ADP 5200 000 Demining, capacity
building
Afghanistan UNOCHA/MAPA 2 500 000 Demining
Angola UNICEF 2 500 000 MRE
Bosnia-Herzegovina | FRC 1000 000 Victim assistance
1998 | Cambodia HALO Trust 3000 000 Demining, capacity
building
Cambodia FCA 800 000 Demining
General Finland 8 100 000 Demining
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Year | Country Organization HMA area
Mozambique UNDP 9460 000 Demining, capacity
building
1998 - —
Mozambique UNDP 3120000 Demining
Mozambique HI 3000 000 MRE
Afghanistan UNOCHA/MAPA 3000 000 Demining
Angola ICRC 3000 000 Victim assistance,
MRE
Bosnia-Herzegovina | FRC 3000 000 Victim assistance
Cambodia UNDP/CMAC 3570000 Demining
1999 Cambodia HI 590 000 Capacity building
Croatia WEUDAM 360 000 Capacity building
General UNMAS 540 000 General
Kosovo UNDP/NPA 9850 000 Demining, capacity
building
Mozambique UNDP/ADP 7700 000 Demining, capacity
building

Note: Most of the data is based on an informal list of Finnish assistance to mine action in 1991-
1999 by the MFA Unit of Humanitarian Assistance prepared in April 2000. Some of the data has
been completed based on the sporadic information retrieved from the MFA Archives.

From 1991 to 1998, Finnish support to HMA fell under the umbrella of humani-
tarian assistance allocated to partner countries on a needs basis, with prefer-
ence given to operations within the UN framework. The applications for human-
itarian assistance were considered, proposed and decided by the Humanitarian
Unit in the MFA Department for International Development Cooperation, the
Working Group on Humanitarian Assistance and the Minister for Development
Cooperation (MFA, 1996b).

Finland began to allocate increasing importance to the HMA in the mid-1990s
- responding both to a political need and a need to develop Finnish humani-
tarian assistance readiness. There was increased international attention given
to HMA during the 1990s, in part spurred by the preparations for the Interna-
tional Mine Ban Treaty negotiations in the mid-1990s; Finland saw the need
to simultaneously increase its profile as an active HMA actor in the interna-
tional sphere. This was coupled with a more general aim to increase Finnish
humanitarian assistance readiness with comprehensive and diversified aid
packages - as opposed to cash contributions only. Mine clearance was an area
where Finnish companies - such as Patria - were seen to possess know-how;
Finland’s historical experience in the aftermath of the Second World War was
also of value (MFA Archives). Indeed, although the 1996 Evaluation on Humani-
tarian Assistance had complemented Finland for efficiently allocating resourc-
es to those in need, it also pointed towards the need to have a more proactive
attitude towards new humanitarian challenges and mobilizing broader Finn-
ish capacities towards that end. According to Finnish priorities, the policy had
“been to support ongoing relief and multilateral efforts” favoring “continuity
in the humanitarian system” with “limited pressure for change in standards of
work of implementing agencies”. The Finnish responses were seen “reactive”

EVALUATION OF HUMANITARIAN MINE ACTION 2015



more than active - “based on [resource] requests presented by agencies, rather
than a careful analysis of situation”. There was “little evidence that humani-
tarian assistance [had] been used particularly with a mind to support sustain-
able development, or that it [had] favored peace processes during crisis” (MFA,
1996Db).

Towards this end, the development of a Finnish in-kind and personnel HMA
assistance started in the context of the broader UN framework. In 1995, the UN
called for the creation of a stand-by HMA capacity and Finnish experts partici-
pated in UN/Department of Humanitarian Affairs (DHA)-led fact-finding mis-
sions to Angola and Mozambique to assess the possibilities for using in-kind
and personnel assistance. The Finnish service package was developed jointly by
the MFA, the Ministry of Defence (MOD) and the Finnish Defence Forces (FDF)
over the following years - also with the involvement of Finnish military compa-
nies. The process resulted in the creation of a Finnish mechanical mine clear-
ance service package - the Finn Flail - essentially consisting of two Finnish
mine clearance vehicles (Raisu), one Finnish armoured vehicle (Pasi) and 4-6
technical staff. At the same time, Finland was building stand-by HMA capacity
within Finland to be used within the UN framework in the case of need. Finally,
to enable MOD and FDF participation in the actual implementation of HMA,
Finnish legislation was altered in 1997 to allow agencies other than the MFA to
be involved in development co-operation as implementers (MFA Archives).

In 1998, although Finland was a non-signatory country of the Ottawa Treaty,
HMA became an explicit objective of Finnish development policy and co-opera-
tion with a major increase in resource allocation. Taking an increasingly com-
prehensive view, the 1998 development policy strategy stressed the connection
between development and security with promotion of global security as the
first explicit objective. Enforcing the International Mine Ban Treaty, partici-
pating in EU-co-operation on mine issues and increasing support to the HMA
- mine clearing, mine awareness and mine victim assistance - were highlighted
as explicit development policy aims for Finland (MFA, 1998). Accordingly, the
work of a specific Anti-Personnel Mine Working Group appointed by Minister
for Foreign Affairs at the time - Tarja Halonen - led to a 1998 decision to sup-
port HMA with the total allocation of 120 million FIM during 1998-2001 from
development co-operation funds. This represented a significant increase com-
pared to HMA support between 1995 and 1997 that had totalled 36 million FIM.
The 1998-2001 support was planned to be provided mainly under the UN, in
part partly due to the lack of resources for project management within the MFA
(MFA Archives). Within the MFA, HMA was administered by the Department of
Development Co-operation (unit KYO-23).

By 1998, the focus of the Finnish HMA had moved from humanitarian assis-
tance cash contributions to in-kind and personnel assistance in the form of
mechanical mine clearance. Mechanical mine clearance under the Finn Flail
concept were planned to take about 75% of the total 120 million FIM alloca-
tion for the 1998-2001 period. The Finnish Stand-by Unit consisting of four
Raisus, two Pasis and 20 reserve staff was established in 1998 to be deployed
within 30 days upon a request by the UN demining programme. In 1998, The
Finn Flail concept was first piloted in Cambodia which had received Finnish
humanitarian assistance for HMA since 1995. With the total initial allocation
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amounting to 9.2 million FIM for 1998-1999, it was placed under the umbrella
of Cambodian Mine Action Centre (CMAC) - a national mine action coordina-
tion body support by the UNDP and mainly funded through a UNDP Trust Fund.
The second phase received an allocation of 13.2 million FIM in 2000. The Cam-
bodian pilot scheme was followed by the deployment of the Finn Flail concept
in Mozambique - also a recipient of the Finnish HMA support since 1995 - and
Kosovo in 1999. With the total allocation of 17.2m FIM (2.89 million EUR) for
1999-2000, the Finn Flail in Mozambique was placed under the Accelerated
Demining Program (ADP) by UNDP. In Kosovo, NPA under the UNDP umbrella
provided the framework for the Finn Flail worth 9.8m FIM (1.65 million EUR)
in 2000. Although mechanical mine clearance was funded through MFA devel-
opment co-operation funds, the MOD was delegated the responsibility for its
implementation due to the technical expertise required. This included training
of the personnel, testing and assessing the need for and suitability of the mine
clearance equipment as well as procuring, transporting and ensuring mainte-
nance of the equipment.

However, in 2001 technical problems partly led the MFA eventually to shift its
HMA support away from mechanical mine clearing. Although the Finn Flail
concept was planned to be adapted for Bosnia and Herzegovina directly after
the Kosovo experience and the ending of the Kosovo contract, this did not mate-
rialize. Instead, MFA provided a cash contribution towards the other, mainly
manual, mine clearing activities by NPA - an organization initially planned to
host the Finn Flail based on the recommendation of the UN that was not active
in the field itself. By contrast, in Mozambique the use of Finn Flail was no long-
er seen as necessary, and in 2002 after a one year extension of the initial con-
tract period the contract was halted. The first Finn Flail deployment in Cambo-
dia also ended in 2002.

4.1.3 Relevance of the Finnish HMA support in the 1990s
and early 2000s

Support to HMA can be seen as compliant with Finnish development policy and
co-operation objectives of the 1990s. Since 1998, mechanical mine clearing sup-
port was aligned with Finnish development policy objective targeted towards
global security, including HMA. Already, Finnish development co-operation had
emphasized the overall objective of poverty reduction and humanitarian assis-
tance; both of these aims were supported by HMA.

Overall, Finnish efforts towards developing a functional mechanical mine
clearance approach can be considered as relevant and complementary to the
prevailing international HMA context of the mid-1990s. At the time, nearly
all demining in heavily affected developing countries such as Cambodia was
done manually, resulting in 100% accurate but very slow clearing process. Even
though technology was expected to help speed up the process, little equip-
ment suitable for the specific climate and terrain conditions were available or
in use. Mechanical mine clearance, though not as accurate, was expected be a
complementary measure enabling significant speeding up the overall clearing
process. The demining vehicles would do the first detection that would then be
quality assurance by the manual de-miners. By investing in the development
of the Finn Flail concept, Finland took a pro-active and innovative approach -
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with a risk inherent to innovation - to speed up the demining process - and, for
example, the Mid-Term Evaluation (Anteroinen, 2000) recommended that the
first Cambodian initiative should continue. Germany had also provided some
mine clearing equipment to Cambodia and Mozambique prior to Finland, while
Cambodia benefited also from Swedish mine clearing dogs. In Kosovo, in kind
support was already provided by several donors (MFA Archives).

The focus on mechanical mine clearance also served broader Finnish interest
and aims indicated in the development policy and co-operation strategies of the
1990s. The establishment of the Finnish Stand-by Unit and the development of
the Finn Flail helped build capacity for international operations within Finland
and in spreading Finnish know-how. At the same time, they allowed market-
ing of Finnish military equipment abroad and were thus coherent with the aim
of supporting exports by Finnish companies. The mechanical mine clearance
efforts enjoyed high visibility within Finland as well as internationally - for
example, through several press articles (MFA Archives).

As to beneficiary countries, the relevance of the Finnish mechanical mine clear-
ing support appears to be little less clear. On the one hand, the use of Raisu and
Pasi was limited by the local conditions, although the initial design took into
account their eventual use in the hot climate. In particular, the use of mechani-
cal mine clearance was very difficult during the rainy season in Cambodia and
Mozambique. The roads could not hold their weight during that time, and bush
clearance was limited. In Kosovo, the use was also limited in the winter months.
Also the amount of mine fields actually suitable for mechanical mine clearing
was limited due to the landscape conditions (MFA Archives). On the other hand,
national authorities appreciated the Finn Flail concept not least because it fair-
ed well against some of the other attempts to speed up the mine clearing pro-
cess. For example, having passed the UN testing at the time, Finnish equipment
was internally reported to be lighter and thus more suitable for its task than
some other, alternative vehicles.

The relevance and allocation of the rather ad hoc Finnish in cash contributions
in 1990s were internally justified on the needs of the beneficiary countries.
This meant citing the estimated numbers of mines and mine victims as well
as estimated reductions in economic productivity caused by the presence of
mines in areas rich in natural resources. Preference was also given to the UN
framework, important for the Finnish policy (MFA Archives).

4.1.4 Effectiveness of the Finnish HMA support in the 1990s
and early 2000s

Overall, little can be said about the results of Finnish HMA support during
the 1990s, due to the scarcity or inadequacy of the available documentation
for the period. The sporadically cited and available HMA result indicators
for the period consist only of the amount - and sometimes the type - of land
cleared, the numbers of mines and UXOs destroyed as well as of the reductions
in mine-related accidents. On mechanical demining, the results were reported
in internal MFA documents. The Finn Flail mechanical mine clearance teams
were reported to have cleared about 18 hectares and 30 mines in Cambodia in
1998-2000, about 25 hectares and 30 mines in Mozambique in 1999-2000 and
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about 25 hectares and 30 mines in Kosovo in 2000. By the end of 2001, the Finn
Flail in Kosovo was estimated to have cleared in total 44 hectares and all major
mine field suitable for mechanical mine clearing. Between 1999 and 2002, the
cleared area for Mozambique reached about 68 hectares (MFA Archives).

The Finnish use of fact-findings, regular monitoring and an approach focused
on learning in the 1990s supported improved effectiveness of the HMA sup-
port in a longer term. Already during the early 1990s, the responsible Finnish
embassy staff conducted monitoring missions in Afghanistan, meeting part-
ners and visiting operation sites. The launch of the mechanical mine clearance
efforts - including the selection of suitable partners and recipient countries
- were preceded by several fact-finding missions by MOD and MFA technical
experts since 1995. In addition to technical aspects, the fact-finding teams
assessed the political context and operational framework for possible mine
clearance; this contextual analysis was complemented by consulting some
external experts. For example, although Angola was considered as a possible
beneficiary of the Finn Flail package, it was concluded that the situation in
the country was not stabilized and the organizational framework not devel-
oped sufficiently for mechanical mine clearance in 1998 (MFA Archives). The
whole approach of piloting the innovative Finn Flail concept first in Cambodia
and only then taking the further developed and improved concept - including
selecting the suitable organizational framework - elsewhere can be seen as
sensible from the effectiveness standpoint. In Cambodia, after addressing the
early difficulties, the initiative was producing results that were expected from
it towards the end - as illustrated in the following Figure 2. Although the ini-
tiatives did not have specific Project Documents from the start, this was later
changed as a result of mid-term evaluations.

Figure 2. Finn Flail Team in Cambodia 1998-2002
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Source: Personal Archives of Finn Flail team in Cambodia.
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4.1.5 Efficiency of the Finnish HMA support in the 1990s and
early 2000s

The efficiency of the Finnish cash contributions to various organizations in the
1990s cannot be assessed due to the lack of relevant documentation, although
there does seem to have been some account taken of lessons from past evalu-
ations. Finland started to diversify the channelling of its cash contributions
towards NGOs since the mid-1990s. The 1996 Evaluation on Humanitar-
ian Assistance pointed out the small proportion of Finnish funds channelled
through NGOs compared to the other Nordic countries (MFA, 1996b).

The efficiency of Finnish mechanical mine clearance in the end of the 1990s
was hindered by frequent problems. The expensive, automated gearboxes of
the Raisus broke frequently and despite the efforts to improve their resist-
ance the issue could not be satisfactorily solved. While technical issues could
be expected in the use of mechanical mine clearance in a new context, one of
the main efficiency issues appeared to be also the repair and maintenance. The
spare parts for the Finnish vehicles had to be transported all the way from Fin-
land and slow custom formalities further delayed the repair of the equipment.
Although a spare part kit was added to the Finn Flail mechanism based on the
lessons learned from the Cambodian pilot, this was not sufficient to allow a
smooth functioning of the vehicles later on in Mozambique and Kosovo (MFA
Archives).

The division responsibilities between the MFA, the MOD, the international/
local partner organization and the manufacturer also delayed the procurement
of spare parts and thus the repairs. Moreover, in addition to the delay in opera-
tions, the technical problems with the vehicles tended to increase the overall
cost of the Finnish support to mechanical mine clearance. Eventually these
accumulative factors - and in particular the fact that the Raisus had broken
down in Kosovo - contributed to a change of approach by the MFA in Bosnia and
Herzegovina from mechanical mine clearing towards cash contributions (MFA
Archives).

The initial placing of most of Finnish in-kind and personnel assistance under
the UN umbrella meant that it was affected by some of the inefficiencies of the
UN system in the 1990s. For example, the start of the Finn Flail operations in
Cambodia was delayed for several months by what appears to be a too bureau-
cratic and unnecessary testing by the CMAC hierarchy. The place of the Finn
Flail within the CMAC hierarchy was also an issue, as was the selection of the
demining sites by the organization - whether those were high or low priority.
Although the Finnish contribution was not directly implicated by the finan-
cial and other irregularities found in CMAC at the end of the 1990s, this was to
negatively affect the subsequent use of the Finn Flail. UN regulations required
Finland to support the core Finn Flail teams with support staff, and the salary
costs were fairly high. Overall, the Finnish staff under the UN framework in
several countries seemed to be faced with delays in receiving contracts, visas or
salary payments. Issues regarding the unclear organizational setting and con-
tractual arrangements continued to hamper the efficiency of the mechanical
mine clearance in Kosovo (MFA Archives).
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4.1.6 Sustainability of the Finnish HMA support in the 1990s
and early 2000s

The sustainability of Finnish HMA support seems to have improved in the
course of the 1990s in line with the increased emphasis on the link between
development and humanitarian assistance. Support in the early 1990s was allo-
cated on a needs basis with little long - or even medium - term financial fore-
sight for the beneficiaries.

However, the sustainability of the Finn Flail mechanical mine clearing is less
clear. Although the training of locals in mechanical mine clearance and mine
detection, together with mine awareness activities, was integrated in the Finn
Flail concept, most training was purely for the use of machinery that was never
planned to be left behind.

4.1.7 Gaps in information in the 1990s and early 2000s

There is no information on the impact of the Finnish HMA support in the 1990s,
and very little on sustainability. As far as we are able to tell, there were no indi-
cators against which to measure results. This lack of good quality overview
reporting and insufficient knowledge management has hindered the formation
of a good overall picture of Finnish HMA support in the 1990s. When sporadic
reports are available, the information is provided on monthly, quarterly and
biannual basis; little summary information is available on an annual basis. In
the case of cash contributions, the reports that are available focus on the use
of and further need for funds - hampering the forming of the overall picture
on those activities. Many of the major Finn Flail activities carried out in the
end of the 1990s seemed to be missing overall project documents. The informa-
tion on the initial goals of Finnish support against which to measure results is
rarely available. Furthermore, while MFA commissioned mid-term evaluations
were carried out on at least some of the major Finn Flail activities, all of those
evaluation reports can no longer be found, even though they were referred to in
other documentation. Even a reliable account of funding is almost impossible
since the documentation is not harmonized (either something could be missing
or counted twice).

4.2.1 Finnish development policy framework during 2002-2009

During the 2002-2010 funding period, Finnish support for mine action was
governed by two Development policies: Government Resolution 5.2.2004 and
Development Policy Programme 2007. These policies delineated both the Finn-
ish approach to development aid as well as their objectives. The 2004 policy
stresses the importance of supporting efforts that lead to a more equitable
world, and further noted the responsibility of developing countries in securing
their own progress. This sentiment is firmly aligned to the Ottawa Convention,
which urges donor countries to support those who are mine affected, but notes
that the ultimate responsibility of responding to the mine action threat lies
with the affected state.
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The concepts of rights and sustainable development underscore both policies
and Finnish support to mine action is rooted in the promotion of development
in affected countries. The 2004 policy centres specifically on the Millennium
Development Goals (MDGs), while the 2007 policy focuses on environmental
issues and their implications for development and peace processes. The policy
notesthat development canbe considered economically, ecologically and socially
sustainable when 12 key principles are met by the developing country (MFA,
2007b, pp15). Among them protection for the environment, respect for human
rights, and the systematic reduction of poverty have clear implications for HMA
operations. While the 2004 policy focuses primarily on the MDGs, and none of
these are specifically focused on HMA, mine action activities can serve to facil-
itate or enable the attainment of individual MDGs, particularly goal 1. Land-
mines threaten people’s livelihood (increase poverty) and threaten the environ-
ment. Studies on the impact of landmines have showed that landmines have,
in some cases forced populations to overuse certain natural resources leading
to numerous environmental challenges such as erosion, land subsidence,
etc. (see Harpviken and Millard, 2000 and 2001); similarly the inability to
access transport routes, or use energy sources (electricity lines) may also have
implications on local poverty levels.

The 2004 Finnish policy does not mention HMA specifically, but post conflict
recovery is noted as an issue of importance. Another is agriculture and forestry
and therein the “importance of promoting development and increasing the pro-
ductivity or rural livelihood” (MFA, 2004, p. 20). In most of the countries cov-
ered by HMA there is a solid reliance on subsistence agriculture-based liveli-
hoods. By 2007 HMA was mentioned specifically, with the policy stressing the
need to improve the link between humanitarian assistance, broader security
concerns and development more generally. The policy makes special mention
of HMA by proposing that it “creates the preconditions for development and
supports the notion of linking relief, rehabilitation and development.” (MFA,
2007b, pp.34). It further highlights a number of avenues of funding, including
multilateral and bilateral cooperation and the need to focus support on target
populations (i.e. directly to beneficiaries) and on the support for mechanism
and standards that may support humanitarian interventions. The latter is in
line with the support that has been given to the GICHD, and particularly to
IMAS and their national equivalent.

4.2.2 Finnish Support to HMA from 2002-2009

From 2002 to 2009 Finland supported six NGOs, the Red Cross, a number of
UN agencies and the Geneva International Centre for Humanitarian Demining
(GICHD). Specifically NGOs funded included: HALO Trust; MAG; NPA; HI; and
FCA in collaboration with DCA. The Red Cross family received funding though
the Finnish Red Cross, in collaboration with International Federation of the
Red Cross and Red Crescent Societies (IFRC) and the International Committee
of the Red Cross (ICRC). UN Agencies funded included UNMAS, UNICEF, UNO-
CHA, and UNDP; as well as the Mine Action Programme Afghanistan (MAPA).
This funding comprised support for activities both directly to implementing
partners operating in specific countries as well as to core funding of UNMAS
and GICHD. Individual countries that received funding included Afghanistan,
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Angola, Bosnia &Herzegovina, the Caucasus, Cambodia, Chad, Congo, Eritrea,
Ethiopia, Iraq, Kosovo, Laos, Sri Lanka, Somaliland and Sudan.

4.2.3 Relevance of Finnish HMA support from 2002-2009

Support to HMA can be seen as fairly compliant with Finnish development policy
and co-operation objectives of the 2000s. What remains consistently true of
all funding provided throughout the decade is that the support for the removal
of a landmine threat was very much community and people-oriented. However,
the Finnish emphasis in both the 2004 and 2007 policies on development over-
all, and on environment specifically (2007), lead the evaluation to query part-
ners as to how and to what degree these considerations have been taken into
account in programming. Interestingly, none of the documentation reviewed
made mention of these cross-cutting issues or of how interventions specifically
targeted broader environment issues.

As far as the evaluation team can ascertain, from the documents reviewed and
claims made during the interviews, all organizations funded, without excep-
tion, adhered to accepted standards of best practice including both IMAS and
NMAS, where relevant. Moreover the Finnish government focused its attention,
during this time period, on funding a combination of countries included some
which were, or still are, amongst the most affected as well as countries that
have had a less known mine problem, but where mines posed a threat to civil-
ian populations. However from the material available it is not possible to know
with certainty if each individual intervention has aimed, and or succeeded, in
having development implications as the policy would require. As is elaborated
upon below there is indication that for the most part the interventions were
generally in line with the relevant policy.

HALO was one of the main NGOs recipients of funding during the time peri-
od and remains one of the largest demining implementing agencies world-
wide. The agency has received funding from Finland for operations in Angola,
Afghanistan, Cambodia, Eritrea, Sri Lanka, Somaliland and Sudan. It primarily
relies on manual demining, but has also employed demining machines. In addi-
tion to demining and UXO disposal, HALO has undertaken MRE. HALO states
that their principal objective was the physical removal of landmines in order to
a) protect/prevent potential victims and b) restore safe access to land and infra-
structure. HALO supported land release operations primarily in Cambodia -
mainly the re-classification of lands which were presumed affected, but were
in use (HALO, 20064, 2006b, 2006f). This approach is one that clearly support-
ed efficiency as it enabled the release of land in a much faster manner than
would have otherwise been possible. Lastly it is important to highlight that dur-
ing this period there was a discernible shift in HALO documentation moving
towards the importance of understanding community-based needs. All of these
elements indicate that HALO’s goals were aligned with Finnish development
strategy.

HI Belgium’s (HIB) work funded by Finland mainly relates to work conducted
with the Cambodian Red Cross in a joint programme entitled the Cambodia
Mine/UXO0 Victim Information System (CMVIS) (HI, 2004). The project was ini-
tiated in 1995 and had as a main objective, the identification of contaminated
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