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The quality of electoral processes in our neighbouring countries is vitally important to Australia’s interests in
advancing stability and growth in the region. Although electoral assistance accounts for only a small share of
Australian aid, it warrants careful consideration. Elections are regular and costly events for Australia’s
democratic partners, and come with substantial risks. Indeed, supporting electoral processes is an area of
particular sensitivity to all partner countries.

Australia has a proud democratic tradition with highly functioning electoral systems and management
bodies. Broadly, this Office of Development Effectiveness (ODE) evaluation concludes that over several
decades Australia has built relationships and been a trusted source of expertise which has contributed to
some solid achievements in improved electoral processes across the region.

However, ultimate responsibility for the quality of democracy and elections rests with the countries
concerned, and Australia must respect sovereign ownership of their political and electoral systems. While
fully recognising this environment, this evaluation suggests that more could be done to consider elections as
an element of effective governance, and to take a broader approach that pays greater attention to gender
equality and including people with disabilities. The importance of identifying needs well in advance of
elections, and ensuring sustained and coordinated contributions from one election to the next, is another
clear lesson. The evaluation suggests that DFAT should routinely evaluate particular types of electoral
assistance—strengthening electoral systems, improving participation, or directly assisting with delivery—to
determine effectiveness.

This evaluation highlights successes and weaknesses in considerable detail, using case studies to illuminate
the lessons in context. It notes that some of the weaknesses (especially those related to the choice of
technology, the timing of assistance and the allocation of resources) may be more fairly attributed to partner
government decisions than to any deficiency in Australian assistance. These complexities are reflected well
throughout the report. It leaves room for the reader to judge the underlying causes of identified problems,
and where the real potential to improve future assistance may lie, while considering diplomatic and political
realities.

| endorse the evaluation’s recommendations, and commend the lessons for the Department of Foreign
Affairs and Trade and its electoral assistance partners to consider when deciding future support.

dmt/—

Jim Adams

Chair, Independent Evaluation Committee
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Background

Australia has had a strong presence internationally providing electoral assistance over several decades.
During the 1970s—90s, a period of intense democratisation around the world, Australia, through the
Australian Electoral Commission, helped to develop global and regional public goods in the field that are still
widely used. Today, most developing countries are formal democracies and are now in what is viewed as a
consolidation period. Only a few that made the transition in recent times have established deeply rooted,
functioning democracies. This challenging period of consolidation provides the context for the Australian
electoral assistance examined in this evaluation.

The evaluation

The evaluation examined Australian electoral assistance to major national elections in eight countries in the
Asia-Pacific region over the period 2006—16: Afghanistan, Myanmar, Indonesia, Timor-Leste, Papua New
Guinea, Solomon Islands, Fiji and Tonga (the ‘study countries’).! The evaluation covered more than 30
different initiatives, spanning some 20 major elections? and accounting for more than $135 million in
assistance in the study countries for the period. Nearly 90 per cent of the assistance covered four countries:
Afghanistan ($33 million), Indonesia ($26 million), Papua New Guinea ($52 million) and Solomon Islands
(517 million).

The evaluation considered the objectives of Australian electoral assistance, and assessed effectiveness and
inclusion across three areas:

e strengthening electoral management systems
e promoting participation
e supporting the conduct of elections.

Findings and recommendations

In all the elections covered by this review, the evaluation found evidence that Australian assistance made a
positive difference to the quality of elections. It also found substantial risks in providing effective, inclusive and

1 The study countries were those that received more than $1 million per country per year in electoral assistance 2006—16.

2 Australia’s support for PNG’s 2017 national election was outside the scope of the ODE evaluation, but will be considered as part of an
independent evaluation in 2018.
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efficient electoral assistance. The risks arise from the operational challenges posed by elections themselves,
and constraints imposed by the institutional, political and cultural environment in which elections take place.

The findings and recommendations are intended to improve DFAT’s future leadership and management of
Australian electoral assistance, while noting that such assistance is highly context-specific. The evaluation
acknowledges that the scope for change will depend on the nature of Australia’s relationship with the
countries concerned, and may be constrained by sensitivities around governance and elections.

Recommendations 1-4 suggest high-priority central actions for DFAT, to bolster broader approaches for
more effective, inclusive and efficient Australian electoral assistance. Recommendation 5 is focused at the
program level and provides practical suggestions—to be incorporated in a revised Election handbook—to
improve electoral assistance covering the three typical areas of investment.

Objectives of electoral assistance

Australia’s interest in supporting elections in the Asia-Pacific region reflects, in part, its own democratic
values and commitment to universal human rights and Australia’s foreign, development and trade policy
interests. Australian aid policy with respect to democracy shifted over the period of the review. Democratic
governance was previously identified as a principle of Australian aid, along with the implicit assumption that
support for improved elections would translate into better governance. More recently, while not precluding
a principled stance, the policy has been pragmatic. It has emphasised support for institutions fostering
economic growth, accountability, legitimacy and long-term stability rather than representative government
per se.

Electoral assistance over the review period was remarkably similar across the different countries, and was
delivered through a consistent group of partners. It was predominantly technical, targeting capacity building,
expert advice, other support and materials, with an emphasis on electoral management bodies (EMBs).
Inclusion and gender-equality objectives featured, but to varying degrees and typically as stand-alone,
targeted and small-scale elements. Direct engagement on political issues affecting the conduct and integrity
of elections was much less evident, though there were exceptions to this. Electoral assistance in the study
countries has not typically been anchored in a broader strategy to promote democratic or accountable
governance or linked closely to other governance support.

DFAT’s Election handbook states that in fragile environments, electoral assistance should be ‘one strand of
efforts to improve wider governance: elections alone are not sufficient for effective governance or a
reduction in violence in fragile or conflict-affected contexts.”® The evaluation’s overall findings confirm that
improving technical support alone, while important, is unlikely to improve electoral processes in challenging
institutional, political and cultural environments; coordination, continual management and diplomatic
engagement are also required.

Considering the limitations of technical support, and the need for more flexible and adaptive assistance, the
evaluation recommends:

RECOMMENDATION 1

Electoral support should be located within DFAT’s wider strategy for effective governance in a country,
and more clearly integrated with other governance programs, supported by effective coordination,
management and diplomatic engagement.

3 DFAT 2017, Election handbook: guidance on developing policy and delivering assistance, DFAT, Canberra, p. 13. The Election handbook (launched
in 2016; updated in March and October 2017) provides internal guidance for DFAT posts and country desks on developing a policy approach
and/or delivering development assistance to other countries conducting electoral processes.



Effectiveness and inclusiveness of electoral assistance®

Strengthening election management systems

The effectiveness of assistance to strengthen election management systems has been mixed. A major
shortcoming has been the mismatch between recognising (for example, in program designs) the benefits of
an electoral cycle approach,® while in practice continuing with a succession of separate projects. Projects
were often later than ideal, and focused narrowly on the electoral management body. An important
exception was Indonesia, where a very small but strategic and sustained contribution from Australia joined
national momentum for reform, alongside international, civil society and national contributions. These
collective efforts succeeded in creating the world’s largest national centralised voter registration system.

Support for voter registration was effective in improving the accuracy of registers in Fiji, Indonesia, Myanmar
and Solomon Islands. In Afghanistan and Papua New Guinea, however, support to strengthen voter
registration did not contribute to significant improvements in the quality of voter lists. In difficult political
economy contexts, the value of voter registration gains has been diluted by other threats to electoral
integrity, such as vote buying or opportunities for corruption of officials. In those countries where
stakeholders” commitment to the broader democratic process has been weak, gains achieved in the quality
of voter registration began to depreciate almost immediately.

The importance of voter registration for inclusive elections has not yet been systematically or
comprehensively addressed. There were problems with sustainability of technology-intensive registration
solutions (such as biometric voter registration), related to long-term financing, technical capacity and
ownership. DFAT has not routinely evaluated the effects of its investments in voter registration.

Capacity building in electoral management bodies has sometimes been effective, but overall its success has
been mixed within and across countries. Gains have been greatest at the level of individuals, through people-
focused investments including professional exchange programs, graduate recruitment, study tours, regional
networking, peer-to-peer dialogue, and structured, contextualised training. There was some evidence of
improvements in the organisational capacity of electoral management bodies, such as improved planning
and operational procedures, better financial management, enhanced IT systems and increased HR capacity.
The least evidence of success was found in addressing institutional (legislative, financial and political)
constraints on electoral management bodies’ capacity to operate effectively.

There was little evidence of deliberate strategies underpinning capacity building assistance, and assistance
was not always well tailored to the key challenges, in particular the challenges of addressing gender equality
and inclusion within electoral management bodies.

Promoting participation in elections®

Voter awareness programs have been a key element of Australian assistance in all the study countries. The
evaluation found that while there are good reasons for continuing voter awareness support, there is scope
for Australian aid to take a more targeted and evidence-based approach.

4 Inclusive development recognises that all members of a population are both beneficiaries and agents of development. An inclusive approach
seeks to identify and remove barriers that prevent people from participating in and benefiting from development. In this evaluation, we interpret
inclusiveness as inclusion of all citizens and incorporating gender equality objectives.

5 The electoral cycle approach encourages planning and resourcing elections as a continuous process, rather than as periodic, isolated events. Box 5
(Chapter 4) provides further details.

6 Strategies for promoting participation throughout the electoral cycle are provided in Annex B. Table 14 suggests strategies for disability-inclusive
electoral assistance; and Table 15 suggests strategies for gender-inclusive electoral assistance.



Australian assistance generally did not address the more sensitive factors affecting the quality of
participation, such as constituency size, the state of political parties, campaign finance and election-related
anti-corruption measures. The exception was electoral support to Indonesia (2011-15), where cooperation
with a range of actors on electoral integrity was made possible by a domestically driven reform agenda.

DFAT’s Effective Governance Strategy’ requires that gender issues are incorporated into programming.
Australian electoral assistance has sought to increase women’s participation—and specifically to redress the
paucity of women elected across the region—primarily through candidate training. This assistance has
emphasised women'’s individual capacity to run, more so than the institutional or electoral environment in
which they run. The focus has commonly been on numbers—increasing the number of women candidates,
polling officials, voters and elected officials.®

Recent reviews of the utility and effectiveness of women’s electoral participation programs have concluded
that a more holistic approach is required. A more holistic approach would need to address wider attitudes
and norms® and legal and institutional barriers,*® and provide practical strategies to empower women for
genuine participation throughout the electoral cycle. There are signs that program areas are beginning to
think more strategically about their work on women'’s political leadership, but a holistic approach needs to
become the primary approach for DFAT.

To support a more holistic and strategic approach to gender equality, the evaluation recommends:
RECOMMENDATION 2

DFAT should adopt a structured approach to mainstreaming gender equality in electoral assistance, by
developing a policy or guidance note on women'’s electoral participation and leadership (linked to the
Election handbook) that would assist program managers in considering:

— structural and institutional approaches to mainstreaming gender equality in electoral assistance,
instead of the current focus on individual women

— how to position electoral support aimed at gender equality within broader strategies to advance
gender equality or women’s leadership.

Despite strong (and internationally renowned) DFAT policy guidance on disability inclusion, disability
mainstreaming in electoral assistance has been a significant challenge. Inclusion of people with disabilities
has been promoted through high-level policy dialogues, and targeted support to civil society for specific
purposes, but has fallen well short of mainstreaming. Disability-inclusion efforts have prioritised physical
access to polling places by people with disabilities, rather than their political empowerment. The focus has
been on ensuring they are able to register, and vote and observe elections, rather than on breaking down
cultural barriers to their participation and indeed on their election. The degree of attention to disability

7 DFAT 2015, Effective governance: strategy for Australia’s aid investments, DFAT, Canberra, p. 14. Effective governance provides guidance to DFAT
teams on how to design, implement and assess governance programming.

8 In Papua New Guinea’s 2017 elections, women may have been prevented from voting in some locations. Several female candidates campaigned
quite strongly, but no women were elected to parliament—down from three women MPs in 2012 (Source: Development Policy Centre, Crawford
School of Public Policy, Australian National University [2017], PNG after the elections, podcast,
https://itunes.apple.com/au/podcast/development-policy-centre-podcast/id576275861?). Australia’s support for PNG’s 2017 national election
was outside the scope of the ODE evaluation, but will be considered as part of an independent evaluation in 2018.

9  These norms include those that prevent women from having a secret vote, expose women to violence and sexual harassment during elections,
and prevent women from campaigning and being elected in proportionate measure.

10 These barriers include prohibitive campaign finance and expenditure legislation, political party regulations, and institutionalised discrimination
and harassment.
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inclusion in electoral assistance has been driven more by individuals” motivation and relationships within
DFAT, rather than by policy or technical imperatives.

To encourage more holistic and comprehensive attention to disability inclusion in electoral assistance, the
evaluation recommends:

RECOMMENDATION 3

DFAT should extend the current range of disability-inclusion programming objectives from the promotion
of electoral participation and access for people with disabilities, to their political empowerment and
representation.

Supporting the conduct of elections

Short-term, operational support to help deliver elections was provided in half the study countries. In each
country, Australian assistance appears to have contributed to a better-run election than would otherwise
have been the case. A stiffer test of effectiveness, however, is whether the possible delays or disorganisation
averted by Australia’s assistance would have mattered, and whether the adverse consequences prevented
justified the cost. This was harder to judge, but the evaluation team concluded that the level of Australian
support for delivery may have been greater than necessary.!! The evaluation found some evidence that
DFAT was learning from experience with election delivery and gradually improving planning, expertise and
deployment strategies over time.

Australia supported a variety of forms of election observation in all the countries examined. The variation in
forms of observation supported, and the focus of observation on the election day, meant Australia has
lagged behind international best practice in this area.'? There were selected good examples of Australian
assistance for disability-inclusive election monitoring in Timor-Leste, and regionally through the General
Election Network for Disability Access (AGENDA).® Overall, the evaluation found scope for Australia to
develop a more strategic and fit-for-purpose approach to observation. Australia could also do more to jointly
reflect on election observation experience with countries in the region.

Efficiency of electoral assistance

Australia is well regarded by implementing organisations and partner countries alike for the responsiveness
and flexibility of its electoral assistance. But ensuring efficiency in Australian electoral assistance also requires
continuing attention to a number of issues.

The evaluation found that assistance that came too late in the electoral cycle most likely entailed significant
efficiency losses. Reliance on a set-menu approach to electoral assistance also likely incurred efficiency
losses. Even though more recent program design documents included detailed analyses of context,
translating the implications into appropriate program designs appeared to be a challenge. Better electoral
assistance designs should feature support across the electoral cycle that is tailored to reflect the varying
workload.

11 Papua New Guinea in 2012 was an important exception, due to the imperative to meet the constitutional timetable for elections.

12 The evaluation found limited evidence that DFAT’s electoral observation activities aligned with the Declaration of Principles for International
Election Observation and Code of Conduct for International Election Observers (United Nations, 2005), in particular the requirements of:
impartiality; a long-term countrywide presence; comprehensive reporting; and qualified, competent and experienced personnel (including country
knowledge).

13 AGENDA is a partnership between the International Foundation for Electoral Systems (IFES), disabled people’s organisations (DPOs) and election-
focused civil society organisations, and aims to improve access to political and electoral opportunities for people with disabilities. It is funded by
DFAT and USAID.



Australian electoral assistance was delivered through a range of competent partners, but in some cases the
higher costs of some partners may not have yielded the expected benefits (such as superior technical
knowledge or reduced political risks). Implementing partners should be selected based on a careful appraisal
of their respective costs and benefits, including the costs of coordinating their contributions.

The international operations of the Australian Electoral Commission declined during the review period, due
to pressure from domestic (Australian) priorities, institutional restructuring and reduced access to Australian
development assistance.** While the AEC is now re-engaging in its international work, new entrants and a
changing aid landscape may necessitate a different approach.

Continuous improvement is an important strategy for supporting efficiency, but the evaluation found no
systematic approach to evaluating the success of electoral assistance in different contexts. Comparative
analysis—for example, of alternative options for voter registration, the relative efficacy of different voter
awareness campaigns, effective means of engaging civil society organisations—has not been systematically
undertaken. Such learning could inform the design of future electoral assistance and the decisions of
electoral stakeholders in the region.

Deep understanding of the political and institutional context in which assistance is provided is a foundational
principle in DFAT’s Effective Governance Strategy. Australia has much relevant expertise on electoral
assistance, gender equality and social inclusion, as well as deep knowledge about the political and
institutional situation in neighbouring countries. This expertise and knowledge are housed in individuals,
different parts of academia and public sector bodies (including the Australian Electoral Commission and
DFAT). They are not well coordinated or systematically accessed in electoral support programming.

The evaluation strongly endorses the importance of an ‘investment in staff’’® to ensure they have adequate
understanding of the institutional environment; but such understanding also requires multidisciplinary,
longitudinal analysis within countries, spanning electoral cycles. DFAT is well placed to establish and
coordinate a repository of expertise and knowledge through its electoral reference group.® The explicit
goals would be to: bring existing knowledge and new learning together more coherently and systematically;
build DFAT’s institutional knowledge base; and make this expertise and knowledge more accessible to DFAT
staff.

To improve how DFAT accesses and applies electoral knowledge and expertise, the evaluation recommends:
RECOMMENDATION 4

DFAT should seek to build a sustainable electoral assistance capability outside any single program, and
enhance the analytical and advisory resources available to staff responsible for designing and managing
electoral assistance.

This might entail: identifying upcoming major electoral events over the next five years in countries where
DFAT has an interest, and convening relevant expertise to develop and preposition assistance strategies in
collaboration with program staff; supporting strategic gender and diversity mappings or assessments;*’
harnessing available expertise to support programs’ risk monitoring in the years immediately before major

14 Reductions in Australian aid affected the AEC’s international operations.
15 DFAT 2015, Effective governance: strategy for Australia’s aid investments, DFAT, Canberra, p. 7.

16 Governance and Fragility Branch established an Elections Reference Group in 2015 to inform the first Election handbook, and maintains a registry
of DFAT electoral expertise. Posts and program areas may use the register to identify staff with experience in leading or managing electoral
assistance in particular regions, or with a particular technical focus.

17" For gender-equality mapping, the Electoral Gender Mapping Framework may prove a useful tool, available at Annex C of Ballington, J, Bardall, G,
Palmieri, S & Sullivan, K 2015, Inclusive electoral processes: a guide for electoral management bodies on promoting gender equality and women’s
participation, UN Women & UNDP, New York, pp. 106-17.
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elections; and deploying experts immediately after elections, and after completing major investments, to
review what happened, the lessons learned and options to shape more effective support in future.

Program management recommendations

The lessons on effectiveness, inclusiveness and efficiency of electoral assistance cannot be adequately
applied through centralised management responses alone. Deciding the most appropriate type and scale of
assistance, engaging strategically with stakeholders, delivering timely assistance, adapting to implementation
challenges, managing risks, and using evidence to support continuous improvement are the responsibilities
of DFAT staff on geographic desks and at overseas posts. Improving these aspects of electoral assistance
requires practical suggestions for those who are charged with the design or oversight of electoral assistance
programs.

A key source of existing guidance for staff who manage electoral assistance is DFAT’s Election handbook.®
The handbook is conceptually strong and is an important resource to sensitise officials to issues that arise
when elections are on the horizon.

To incorporate lessons from this evaluation into improved electoral assistance management and practice,
the evaluation recommends:

RECOMMENDATION 5:

Governance and Fragility Branch, in consultation with the Elections Reference Group and other key
stakeholders, should augment and strengthen the guidance available in the Election handbook, with
reference to the evidence-based suggestions provided in Annex A (Table 13).

18 DFAT 2017, Election handbook: guidance on developing policy and delivering assistance, DFAT, Canberra, p. 13.
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Summary of management response

The evaluation Making it count: lessons from Australian electoral assistance 2006-16 is a comprehensive and
useful document. We find the insights into the country programs examined and elections assistance more
generally, of considerable importance as we plan for the future. The evaluation was well informed by
in-country visits to Indonesia, Solomon Islands and Timor-Leste, and access to program documents from the
other study countries. DFAT thanks the review team for its endorsement of the DFAT Election handbook and
recognition of the important role it plays in supporting both policy and programming. We also welcome the
useful suggestions for enhancing the Handbook. DFAT thanks the members of the review team for their hard
work.

DFAT continues to invest substantially in supporting electoral processes in the Indo-Pacific region, both
through political engagement and development assistance. Elections provide a formal mechanism for
improving representative governance, the responsiveness of states to their citizenries and the peaceful
transfer of power. Elections in our region matter for Australia’s foreign, development and trade policy
interests; they can support or undermine stability, prosperity and growth.

DFAT welcomes the findings of the evaluation particularly around the positive contribution that Australian
assistance has made to the quality of elections. Notwithstanding this positive finding we recognise the risks
the evaluation notes around political sensitivities, and the institutional and cultural constraints to the
provision of electoral assistance which may prevail. We also recognise the need to look for ways to
coordinate and integrate our technical inputs to technical support programs as well as our diplomatic and
management efforts.

The evaluation also raises some of the more difficult issues we face as a donor in assisting countries with
their electoral processes. The issue of voter registration, voter lists and how to assess the usefulness and
cost effectiveness of technology-intensive electronic registration systems, are often sensitive issues but
finding a way to assist countries in our region manage these is an ongoing challenge. Programs have been
working for many years towards making elections more inclusive of women and people with disabilities, and
we recognise the distinct challenge to move beyond access and inclusion towards the objectives of
empowerment and leadership. In many of the smaller countries where DFAT works, the electoral
management bodies are often very small and/or semi-permanent and finding ways to build their capacity to
run elections is sometimes problematic. We recognise the usefulness of incorporating electoral support with
other broader governance programming where it offers advantages and is more effective, and some
programs are already looking to their forward planning to do so.

DFAT will continue to develop its expertise around elections support, both through enhancements and
additions to the DFAT Election handbook such as the DFAT Elections observation mission guide, the Guidance
note on elections in fragile and conflict affected states, but also by more coordinated planning and work with
partners such as the Australian Electoral Commission.
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Table 1: Individual management response to recommendations

Response

Agree

Explanation

Not all country programs include elections support. Where they do, they will look for

opportunities to integrate it with broader governance strategies.

Some programs report they already link electoral support to other strategies:

e In Fiji, electoral support is integrated into a broader governance program.

e The Myanmar program has a wide range of support for democratic institutions,
parliamentary processes, civil society, elections commission and justice reforms.

Myanmar is currently using an electoral cycle approach and supports the election
commission’s strategic plan.

Responsible area and
timeframe

Geographic Sections

Ongoing

Action plan

Governance Section will engage with geographic desks and Posts to advocate for more
integrated and coordinated governance programming which includes electoral support
where possible.

Specific actions include:

e The Cambodia program does not provide support for elections, but will consider
governance strengthening (including elections) during its Country Strategy and Aid
Investment Plan discussions in 2018.

e The PNG program is undertaking an independent review of its support for the 2017
PNG elections in early 2018. This will consider the possible aligning of electoral
support with broader support for governance.

e Solomon Islands program will establish a monthly working group in 2018 spanning
the Political, Economic, Justice and Governance, and Policing teams to ensure they
are closely integrated and coordinated in their approach to democratic governance
and elections in 2019.

e In some smaller programs such as Tonga, electoral support is of mostly a short-term
technical nature with the local elections management body. Broader questions
around women’s empowerment and leadership will be raised through civil society,
the media, and policy dialogue.

e The Timor-Leste program was commended by the evaluation for its electoral cycle
approach and it will consider incorporating elections into broader governance
programming in the Aid Investment Plan update in 2018-19.




Response

Agree

Explanation

DFAT recognises the importance of focusing on structural and institutional approaches
to gender equality, in addition to supporting initiatives which promote individual
women’s leadership, including consideration of temporary special measures.

DFAT’s program Pacific Women Shaping Pacific Development, for example, has a focus
on supporting women'’s leadership and decision-making.

Responsible area and
timeframe

Gender Equality Branch, Governance Section and Posts
End 2018

Action plan

DFAT’s Gender Equality Branch is developing a strategy to provide guidance for officers
on how to design programs which support women'’s leadership and empowerment. This
will include program-level strategies aimed at working to address structural and
institutional barriers to women’s participation and how to link up electoral and broader
governance and gender programming.

Governance Section will draw on the content of the overarching strategy to create a
guidance note specific to elections programming. It will be the responsibility of DFAT
Posts to look at ways to promote women’s empowerment and leadership, including and
beyond women'’s representation in legislatures, across all aspects of their engagement.

PNG Program will consider how best to support women’s empowerment and leadership
in the design of its support program for the 2022 election.

Pacific Women Shaping Pacific Development is developing a program to increase
women’s participation and voice in political processes in the Pacific, with a focus on a
more holistic approach to women'’s participation throughout the electoral cycle. The
program will be delivered intensively in up to three countries in the Pacific, with some
elements implemented across the region.

10



Response

Agree

Explanation

DFAT’s disability strategy Development for all 2015-2020 includes a focus on the
empowerment of people with disabilities. One of its focus areas is supporting disabled
people’s organisations to engage in advocacy.

DFAT can do more to identify opportunities within elections programs for strategies
focused on political empowerment and representation of people with disabilities.

Responsible area and
timeframe

Geographic Desks, Posts and Disability Section
Ongoing

Action plan

DFAT will build the capacity of officers and implementing partners to identify and
respond to opportunities for increasing disability-inclusion, including supporting the
political empowerment and representation of people with disabilities. DFAT will also
draw on the expected recommendations and management response from the
forthcoming ODE evaluation of disability programming across DFAT to strengthen
disability mainstreaming and empowerment programs.

Response

Agree

Explanation

Within available resources, programs will be supported in designing and managing
electoral support activities.

Responsible area and
timeframe

Governance Section, Australian Electoral Commission and Australia Assists®

Ongoing

Action plan

DFAT will continue to use a number of strategies to ensure it is able to give analytical
and advisory support to geographic areas, including:

e maintaining its elections focal point within Governance, Fragility and Water Branch

e an active Elections Reference Group, drawing on key stakeholders across the
Department and within the Australian Electoral Commission

e regular and close collaboration with the Australian Electoral Commission and other
key stakeholders such as IFES.

19 Australia Assists combines the Australian Civilian Corps (ACC) and RedR’s humanitarian response roster in ‘a new integrated civilian capability that
will encompass the whole disaster cycle’ (https://www.redr.org.au/australia-assists/).



https://www.redr.org.au/australia-assists/

Response Mostly Agree
Explanation Recommendations 1.1-1.3 (electoral cycle approach): can be readily reflected in the
e Action plan, Election handbook.

responsible area
and timeframe

e Governance Section will update the Election handbook accordingly (by first quarter
2018).

Recommendation 2.1 (risk ratings and review): The Risk management for aid
investment better practice guide discusses how officers should assess risk and then re-
assess after treatments have been applied, and that this should be reviewed regularly.
e Governance Section will add a link to the appropriate sections of the Risk

management for aid investment better practice guide and the DFAT Election
handbook (by first quarter 2018).

Recommendation 2.2 (risk assessment approach): The Risk management for aid

investment better practice guide advises officers to embed risk management

conversations into regular partner/stakeholder meetings (at least once a month), to

ensure risks are being managed as planned and identify any new and emerging risks.

This Guide also contains DFAT’s official checklist for risk assessments.

e Governance Section will add a link to the appropriate sections of the Risk
management for aid investment better practice guide and to the DFAT Election
handbook (by first quarter 2018).

Recommendation 3.1 (capacity building): DFAT’s forthcoming Capacity development
guide contains specific reference to the need for officers to provide support based on
detailed analysis of where capacity constraints are most limiting, and for inclusion issues
to an integral part of capacity building strategies.

e Governance Section will add a link to the appropriate section of the DFAT Capacity
development guide and to the DFAT Election handbook (by second quarter 2018).

Recommendation 3.2 (voter awareness): As voter awareness programs are either

offered by the EMB, CSOs or larger bodies like the UNDP, DFAT is not best placed to roll

out its own program, but is rather relying on partners. However, the Election handbook

could be amended to reflect these suggestions for officers to pursue with implementing

partners.

e Governance Section will amend the DFAT Election handbook to reflect the need for
baselines, quality controls and integrating voter education into an electoral cycle
approach (by second quarter 2018).

Recommendations 3.3 and 7.2 (voter registration): A comparative analysis of the
merits of different voter registration systems would be useful, but is beyond the capacity
of DFAT to undertake at this time due to resource constraints.
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Recommendation 4.1 (managing last-minute requests): The Risk management for aid
investment better practice guide discusses how officers should assess risk and then re-
assess after treatments have been applied, and that this should be reviewed regularly.
e Governance Section will add a link to the appropriate sections of the Risk

management for aid investment better practice guide in the DFAT Election handbook
(by first quarter 2018).

Recommendation 5.1-5.2 (gender equality and inclusion): See response to
Recommendation 2 on gender mainstreaming, and Recommendation 3 on disability-
inclusion.

Recommendation 6.1-6.4 (election observation or monitoring): Governance Section is
currently developing a DFAT Elections observation mission (EOM) guidelines document
which contains references to the Copenhagen Document and the Declaration of
Principles on International Elections Observation. It draws heavily from the OSCE and EU
guides to election observation-which are based on the Declaration of Principles. The
EOM Guidelines will be able to accommodate most of the suggestions in
Recommendation 6.
e Governance Section will develop a DFAT Election Observer Mission Guide which will
reflect the suggestions in Recommendation 6 (by end 2018).

Recommendation 7.1 As per Recommendation 6 DFAT can reflect the need for officers
to run post-activity evaluations to assess the effectiveness of program support to
elections by reference to the Aid Programming Guide.

e Governance Section will update the DFAT Election handbook to contain a reference

to the appropriate section of the APG which deals with evaluations of effectiveness
(by second quarter 2018).




1. THE EVALUATION

This chapter describes the evaluation purpose, questions, scope and methodology.

Evaluation purpose

The purpose of the evaluation is to assess the effectiveness, inclusiveness?® and efficiency of Australian
electoral assistance, and to provide practical lessons for DFAT’s future aid policy and program engagement.
The evaluation has both accountability and learning dimensions, but the study’s main emphasis is learning.

The evaluation sought to answer three overarching questions:

1. Effectiveness: How and to what extent have Australian electoral assistance programs achieved their
objectives (including whole-of-government, foreign policy and program-specific objectives)?

2. Inclusiveness: How and how well has Australian electoral assistance addressed discriminatory social norms
and practices that prevent the equal participation of all citizens in the conduct of elections?

3. Efficiency: How efficient and cost-effective was Australian assistance compared to alternatives?

The main intended audience is DFAT’s Development Policy Division (Governance and Fragility Branch). The
evaluation is also expected to inform senior decision-makers in DFAT geographic areas and those who
manage DFAT'’s electoral assistance programs. It may also be of interest to other Australian organisations
engaged in electoral assistance, notably: the Australian Electoral Commission, which supports peer electoral
management bodies in the region; the Australian Civilian Corps, which has provided operational support for
a number of elections regionally; Australian managing contractors; and academia. Beyond Australia, the
evaluation may interest international organisations that provide electoral assistance, and other donors active
in this field of development.

Many of Australia’s electoral support programs have been the subject of program reviews or evaluations, but
Australia has not previously undertaken a broad thematic evaluation of electoral assistance that allows
lessons to be learned from many countries over a period longer than one electoral cycle.

Inclusive development recognises that all members of a population are both beneficiaries and agents of development. An inclusive approach
seeks to identify and remove barriers that prevent people from participating in and benefiting from development. (Definition developed from
DFAT’s Development for all 2015-2020: strategy for strengthening disability-inclusive development in Australia’s aid program, 2015.) In this
evaluation, we therefore interpret inclusiveness as inclusion of all citizens and incorporating gender-equality objectives.
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Evaluation scope

The evaluation focused on the Asia-Pacific region, where most Australian electoral assistance has been
provided.?! It examined assistance to national elections in eight countries (the ‘study countries’) from 2006
to 2016: Afghanistan, Myanmar, Indonesia, Timor-Leste, Papua New Guinea,?? Solomon Islands, Fiji and
Tonga. The evaluation examined more than 30 initiatives, accounting for more than $130 million in
assistance and spanning 20 national elections (Figure 1).

In examining Australia’s support for more inclusive elections, the evaluation focused specifically on gender
and disability, but also considered inclusion of other important groups where relevant and feasible, including

ethnic minorities.

Figure 1: Major national elections covered by the evaluation
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21 The study countries were those that received more than $1 million per country per year in electoral assistance from 2005-06 to 2015-16.

22 Australia’s support for PNG’s 2017 national election was outside the scope of the ODE evaluation, but will be considered as part of an
independent evaluation in 2018.
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The evaluation identified three broad areas of assistance and eight specific areas of activity, as summarised
in Table 2:

Table 2: Australian electoral assistance, 2006-16

Area of Specific activities
assistance
Election e Voter registration, for example electronic voter registration in Fiji and Solomon Islands
WEECIEY Strengthening electoral management bodies (EMBs), especially through long-term technical
SR assistance to improve election planning and delivery (in cooperation with the Australian Electoral
Commission), study tours, regional and peer-to-peer networking (through the AEC-hosted PIANZEA
network) and training (particularly BRIDGE23)
o  Reform of electoral institutions, laws and policies. For example, organisational reform of the Papua
New Guinea Electoral Commission was a priority for electoral assistance in PNG, while in Indonesia
Australia supported reforms to make elections more inclusive for people with disabilities.
Improving e  Civil society activities to raise voters’ awareness about elections and voting, for example media
the quality of development and civic education in Afghanistan, Indonesia and Timor-Leste
B . Support to improve women’s participation in elections (as electoral officials, candidates and
voters)
e  Activities to enable greater access to (and confidence in) polling stations, including for people with
disabilities.
Supporting e  Short-term operational support to deliver elections, mainly through specialists provided from the
the conduct Australian Civilian Corps (ACC)
of elections

e International and regional election observation to independently assess the integrity of elections,
for example in Afghanistan and Solomon Islands.

Approach and methodology

The overall approach to the evaluation was qualitative and involved examining the causes of observed
effects (rather than estimating the magnitude of those effects). The design used a case study approach,
combining within-case analysis of study countries and comparisons across case countries. Findings were
derived from examining individual cases and making qualitative comparisons. The evaluation was not
designed to provide summative judgements at the level of individual country programs, but rather to look
across the experiences in different countries to formulate forward-looking lessons. The evaluation had four
stages (Table 3):

23 Building Resources in Democracy, Governance and Elections (BRIDGE) is a professional development program for electoral administrators, the
media, political parties and electoral observers. It was conceptualised and nurtured by the Australian Electoral Commission (AEC) and is now used
worldwide. BRIDGE is delivered through five implementing partners: the AEC; International Foundation for Electoral Systems (IFES); International
Institute for Democracy and Electoral Assistance (International IDEA); United Nations Development Programme (UNDP); and United Nations
Electoral Assistance Division.




Table 3: Stages of the evaluation

Evaluation  Activities Primary aims

stage

1. Desk Review of program documentation, and Define and characterise the programs included in the evaluation

review contextual research and analysis for eight (context, objectives, duration, expenditure, and implementation).
study countries. Identify preliminary patterns of and differences in performance.
Remote interviews with officials and Validate/augment documentary findings through interviews.

implementing partners involved in the
delivery of the programs

2. Case Short visits to three countries: Solomon Explore specific aspects of assistance (identified during desk
country Islands, Indonesia and Timor-Leste review).
analysis Validate/triangulate desk review findings through interviews with

in-country stakeholders.

3. Face-to- Interviews with Canberra-based Test preliminary findings with government and external (academic
face stakeholders and independent) stakeholders.

interviews

4. Main Analysis and synthesis of findings Generate key findings, conclusions and recommendations from
analysis Discussion of implications the data collected in the preceding stages.

The evaluation team synthesised empirical data from the document review and interviews?* into templates
informed by the evaluation questions and the team’s expertise. The templates provided a common analytical
framework across the study countries and were used to:

e describe and characterise the nature of the Australian assistance in the study countries (such as
expenditure, objectives, partners)

e identify key themes (based on the evaluation questions) to inform more analytical enquiry across the
study countries (such as the effectiveness of different aspects of assistance across study countries and the
extent to which gender equality and social inclusion aspects had been mainstreamed in project design and
evaluations)

e |ocate, juxtapose, reconcile, adjudicate and integrate findings across the study countries

 identify other patterns or themes relevant to the evaluation purpose.

The search for evidence was therefore purposive, though the team remained open to any relevant
information outside the templates, and maintained ‘running notes’ of additional findings.

Limitations

The evaluation had technical, political and practical challenges related to the subject matter and obtaining
access to relevant information. In particular, the breadth of the evaluation—covering eight countries and
spanning a 10-year period of engagement—Ilimited the possible depth of analysis.

Determining Australian electoral assistance’s effectiveness was technically challenging because:
e assistance was often associated with multiple, general (and at times unwritten) objectives

24 Table 17 in Annex F lists the main data sources.
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e some outcomes could only be expected in timeframes longer than the 10-year evaluation window
e easily observable, ‘objective’ data were lacking for many of the changes promoted by assistance

e causal chains were not explicitly defined or were complex and non-linear

e success was heavily context-specific and conditioned by external factors.

Information available from documents was at a fairly general level, and the evaluation team had no access to
confidential or classified DFAT material (which might have contained pertinent information).

The efficiency assessment was limited due to lack of financial and other data on inputs and outputs, and due
to the wide scope of the evaluation.

The evaluation relied heavily on interviews to contest and triangulate findings from the document review.
Political sensitivities around providing support to elections (and around aid in general) may have limited
informants” willingness to talk candidly about Australian aid. For reasons of time, budget, evaluation
objectives and political sensitivities, the evaluation was also limited in its ability to consider citizens’
perspectives on electoral assistance, to counterbalance the views of government officials.

The utility of the evaluation may be limited by institutional, political and cultural constraints in the
environments where elections take place. The nature of Australia’s relationship with the countries
concerned, and sensitivities around governance and elections, may also affect the response to the
evaluation.

Considering these limitations, the findings and recommendations reflect the available evidence, and the
team’s expert judgement, knowledge and experience. They are presented in context and from a risk-
informed perspective, rather than as summative judgements, on the understanding that this is a complex
area of development assistance requiring qualified (rather than definitive) conclusions.

Report structure

After describing the context for the evaluation (Chapter 2), the report is organised as follows:

» Chapter 3: Objectives of Australian electoral assistance. This chapter highlights the policies that guided
Australian electoral assistance, the objectives of assistance and the types of support provided.

» Chapter 4: Effectiveness and inclusiveness of electoral assistance. This chapter responds to the first two
evaluation questions on the effectiveness and inclusiveness of Australian electoral assistance. The findings
are described according to the three major areas of electoral assistance:

— strengthening election management systems
— improving the quality of participation

— supporting the conduct of elections.

» Chapter 5: Efficiency of electoral assistance. This chapter responds to the third evaluation question on the
efficiency of Australian electoral assistance, considering: the modalities and implementing partners used;
how the assistance was designed and managed; costs and benefits; timeliness of assistance; and
coordination with other donors. The risks to efficiency, and associated lessons, are summarised to inform
future management improvements.




* Chapter 6: Conclusions and recommendations. This chapter provides conclusions and recommendations
arising from the findings in Chapters 3-5, to improve the effectiveness, inclusiveness and efficiency of
Australian electoral assistance in two respects:

— strategic improvements: a limited number of central actions to inform and bolster DFAT’s broader
approach to providing more effective, inclusive and efficient electoral assistance

— program management improvements: practical suggestions for programs to improve the effectiveness,
inclusiveness and efficiency of specific areas of electoral assistance (subject to contextual feasibility).

..-_:-*_', f

Government staff Sabino Ramos and Felipe de Oliveria carry ballot boxes to a polling station at Suco
Maununo, Ainaro District, in preparation for Timor-Leste’s 2012 presidential elections. Ainaro has some of the
highest places in Timor-Leste, and ballot boxes are transported across difficult terrain to reach polling
stations.

Photo: Sandra Magno, UNDP




2. BACKGROUND AND CONTEXT

This chapter provides the background to the evaluation, including Australia’s profile on electoral assistance,
the democratic and electoral context in the study countries, and the countries’ progress on gender equality,
ethnic minority inclusion and disability inclusion.

Democratic and electoral context

Australia has had a strong presence internationally in electoral assistance, established long before
the period of this review and arising from the immediate post—Cold War period of intense democratisation
around the world in the 1970s—90s.% At that time, there was a large and very genuine demand for
assistance from countries that lacked experience organising elections and whose electoral management
bodies were starting from scratch. Neither the United Nations, the Organisation of American States, nor the
European Union had developed specialised bodies. Only Australia and Canada in the western world had
large, well-established and independent election authorities with a substantial pool of officers to draw from.
Australia became an important and valued resource for the United Nations and international community in
designing and supporting transitional elections.

During this period Australia, through the Australian Electoral Commission, helped to develop global and
regional public goods in the field: the Building Resources in Democracy, Governance and Elections (BRIDGE)
training project;2® the Pacific Islands, Australia and New Zealand Electoral Administrators (PIANZEA) network;
and—as a founding member of International IDEA—a code of conduct on electoral administration.?” The
BRIDGE curriculum, courses and methodology now form part of standard practice in election administration
worldwide, with more than 1,350 events held and with a cohort of facilitators representing 146 nationalities
to date. The code of conduct provides internationally recognised guidelines and norms for the professional
and ethical conduct of elections.

Australia has provided electoral assistance in diverse settings. The eight countries included in this
review represent very different contexts for Australian aid and vary significantly in terms of Australia’s
relative size as a donor, the level of aid dependency, and history of democracy and conflict.

Table 4 highlights this variation for the study countries during the review period.

25 The so-called ‘third wave’ of democratisation. See Huntingdon, SP 1991, ‘Democracy’s third wave’, Journal of Democracy, vol. 2, no. 2, pp. 12-34.

26 Building Resources in Democracy, Governance and Elections (BRIDGE) is a professional development program for electoral administrators, the
media, political parties and electoral observers. It was conceptualised and nurtured by the Australian Electoral Commission (AEC) and is now used
worldwide. It is delivered through five implementing partners: the AEC; International Foundation for Electoral Systems (IFES); International
Institute for Democracy and Electoral Assistance (International IDEA); United Nations Development Programme (UNDP); and United Nations
Electoral Assistance Division.

27 International IDEA 1997, Code of conduct for the ethical and professional administration of elections, International IDEA,
www.idea.int/publications/catalogue/code-conduct-ethical-and-professional-administration-elections.
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Table 4: Outline of key characteristics of study countries 2006—16

Australia’s relative Country’s relative aid Electorally Post-conflict

Study country size as donor® dependency® inexperienced? setting?®
Solomon Islands Predominant Very high No Yes
Fiji Predominant Low Yes No
Papua New Guinea Predominant Low No No
Timor-Leste Largest High Yes Yes
Tonga Largest Medium Yes No
Indonesia Large Very low No No
Myanmar Small Low Yes No
Afghanistan Very small Very high Yes Yes
Notes:

a) ‘Predominant’ is where Australian aid is typically larger than the combined Official Development Assistance of the next nine largest

donors

b)  Official Development Assistance as percentage of GDP: Very low < 1%; Low < 5%; Medium < 15%; High < 25%; Very high <35%
c)  Refers to the setting at a national level and does not reflect sub-national conflict

The countries also differed in their democratic trajectories during the study period (Figure 2). While
there is no consensus on how to measure democracy, the available measures incorporate ‘the possibility of
varying degrees of democracy’.?® Based on the Economist Intelligence Unit’s Index of Democracy, five of the
eight countries were considered ‘flawed democracies’.?” Some of the countries started from a very low base;
some improved over time, while others went backwards. In short, there was no general trend of
improvement across the study countries in terms of transitioning from weaker to stronger democratic states.

Thomas Carothers has argued that ‘what is often thought of as an uneasy, precarious middle ground
between full-fledged democracy and outright dictatorship is actually the most common political condition
today of countries in the developing world and the post-communist world. It is not an exceptional

category ... it is a state of normality for many societies, for better or worse.”*° Elections may be held but
there is no general, concomitant deepening of democracy. In contexts where citizens base their votes on
things other than government performance—traditional loyalty ties, for example—the democratic feedback
mechanism of elections is necessarily limited.3! Similarly, in some of the countries examined, the prevalence

28 Kekic, L (2007), The Economist Intelligence Unit’s index of democracy.

29 The Economist Intelligence Unit’s Index of Democracy includes five indicators which, taken together, may be used to assess the overall quality of
democracy on a scale from ‘authoritarian regime’ (worst case, 0) to ‘full democracy’ (best case, 10): i) a free and fair electoral process and political
pluralism; ii) guarantees of individual human rights, including the rights of minorities; iii) a functioning government that can implement its
commitments; iv) citizens who freely participate in public life; and v) the peaceful transfer of power.

30 Carothers, T 2002, ‘The end of the transition paradigm’, Journal of Democracy, vol. 13, no. 1, pp. 5-21.

31 Electoral assistance and politics: lesson for international support, DFID, 2010.
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of money politics32—fuelled by significant constituency development funds*—suggested that elections may
be providing the mechanism to entrench an illiberal politics and undermine accountable governance.
A number of the governments in the study countries are characterised by unstable coalitions, few strong

political parties, and weak links between democracy and programmatic politics.>*

Figure 2: Democratic governance and electoral process/pluralism scores, 2006—-16
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Source: The Economist Intelligence Unit, Democracy Index, http://www.eiu.com/topic/democracy-index, viewed 24 Jan 2017.

Note: 2016 position of Tonga and Solomon Islands estimated based on comparative Freedom House data
https://freedomhouse.org/report/methodology-freedom-world-2017 viewed on 24 January 2017.

32 ‘Money politics’ refers to the use of money to ‘unduly influence the political process by buying votes or influencing policy decisions’. It is a
worldwide problem which poses an equally significant threat to the integrity of elections in emerging and mature democracies (Funding of

political parties and election campaigns: A handbook on political finance, International IDEA, 2014, p1).

though the control frameworks typically have significant weaknesses.

These are public funds provided to sitting politicians for discretionary use. The extent to which their use is controlled and accounted for varies,

Programmatic politics (as distinct from personality-driven or clientele-driven politics) is when parties ‘predominantly generate policy, mobilise
support and govern on the basis of a consistent and coherent ideological position’ (Cheeseman et al, Politics meets policies: the emergence of
programmatic political parties, 2014).
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Most of the elections covered by this review were deemed largely ‘free and fair’*® by international
observer reports,® but were also to some extent fragile. At a very broad level, the number of study countries
classified as ‘electoral democracies’ by Freedom House®” doubled from three to six over the period, but the
ability of these regimes to deliver effective development—in economic and social terms—remained mixed.
The evaluation team’s review of election observer reports during the period found no simple pattern of
performance, and suggested that the quality of elections in some countries may yet deteriorate further.

The summary below characterises the differences. One common thread was that all countries’ experiences
served to highlight the important distinctions between elections, the quality of democracy and the quality of
democratic governance institutions. Satisfactory elections do not necessarily translate into stable, responsive
or accountable government.

Consistently weak: Afghanistan. Almost all elements in the conduct of elections in Afghanistan have
remained problematic, despite clear recommendations by observers: none of the elections (2009, 2010 and
2014) was considered free or fair. They were all marred by widespread fraudulent practices, political
interference and weak security. Afghanistan is not classified as an electoral democracy by Freedom House;
governments have been more the result of negotiations than elections.

Inconsistent, with fundamental underlying weaknesses: Papua New Guinea. Improvements observed
with the 2007 elections in Papua New Guinea were not sustained in 2012, with significant reversals in many
areas of electoral practice observed against a fraught political background32. Endorsement by the
international community was muted in 2012, with serious concerns expressed. Indeed, many commentators
feel elections in Papua New Guinea are becoming increasingly contentious. With 21 different political parties
(including seven with just one MP) and 16 independents returned in 2012 out of a total of 111 MPs,
governments in Papua New Guinea have also been a product of post-election negotiations.**

Consistently adequate: Fiji, Solomon Islands, Tonga. Fiji’s elections in 2006 and 2014 were considered
free and fair, with most elements seen to be improving. Of course, they bookended the suspension of
democracy following the coup in 2006. The reintroduction of elections in 2014 was widely welcomed, but
major concerns were voiced about restrictions imposed on the ability of political parties, candidates, civil
society and the media to engage effectively in the elections.

35 Elections may be assessed against a range of obligations, including international human rights instruments; regional standards; and national
policies, laws and regulations. The key international reference for what constitutes ‘free and fair’ elections is Article 21 of the Universal
Declaration of Human Rights, which enshrines the right of everyone to political participation ‘directly or through freely chosen representatives’. It
states that ‘the will of the people shall be the basis of the authority of government . .. expressed in periodic and genuine elections which shall be
by universal and equal suffrage and shall be held by secret vote or by equivalent free voting procedures’ (UDHR, 1948).

36 See bibliography for observer reports that the evaluation team reviewed.

37 Freedom House produces an annual report, Freedom in the world, which assesses the state of political rights and civil liberties in countries on 25
indicators, covering: the electoral process; political pluralism and participation; the functioning of government; freedom of expression and belief;
freedom of association and organisational rights; rule of law; and personal autonomy and individual rights (including women’s and family rights).
Freedom House classifies countries as ‘electoral democracies’ if they score well in the categories of ‘electoral process’ and ‘overall political rights’.
Further details on the Freedom House methodology is available at https://freedomhouse.org/content/frequently-asked-questions.

3% See Henderson, Boneo, Australian Aid For Electoral Assistance in Papua New Guinea 2000-2012, Independent Evaluation, AusAID, 2013

39 Although Papua New Guinea’s 2017 elections are outside the scope of this evaluation, initial reports from observers suggest that the quality of the
electoral process has not improved since 2012. Widespread irregularities were reported, including: inflation and deflation of the voter roll;
problems with distribution and availability of ballot papers; constraints on participation (in some locations women were prevented from voting);
problems with handling of ballot boxes; and difficulties within the electoral commission. While some female candidates campaigned quite
strongly, no women were elected to Parliament—down from three women MPs in 2012. However, violence was not considered markedly greater
than in previous elections, and governance in PNG has quickly reverted to its pre-election state (Source: Development Policy Centre, Crawford
School of Public Policy, Australian National University [2017], PNG after the elections, podcast,
https://itunes.apple.com/au/podcast/development-policy-centre-podcast/id5762758617).
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The conduct of elections in Solomon Islands in 2006, 2010 and 2014 was deemed largely free and fair in
international observer reports, which is notable given Solomon Islands’ post-conflict setting. However, it is
still seen as fragile because broader governance is extremely weak. Two-thirds of MPs were elected as
independents in 2014, but most joined parties afterwards. The most relevant choice—of the prime
minister—was not the result of elections, but of post-election negotiations. Thus, the most dangerous period
in Solomon Islands is not during the elections, but when the prime minister is announced. This decision
sparked serious rioting in 2006.

Tonga’s elections in 2008, 2010 and 2014 were all considered free and fair, though only its 2010 constitution
led to the first ‘democratic’ elections (with 65 per cent of seats in the Legislative Assembly available for
directly elected representatives). Nevertheless, Tonga is still some way short of full democracy, with nine
assembly seats reserved for members of Tonga’s nobility, while the monarch retains the power of veto over
certain laws, as well as the power to dismiss the government.

Potentially on an improving trajectory: Timor-Leste, Indonesia, Myanmar. Timor-Leste’s national
authorities administered elections for the first time in 2007 and were deemed to have executed a smooth
and efficient election. Polls in 2012 were seen as a marked improvement on these. Transparency was high
and the elections were deemed free and fair.

Indonesia’s national elections in 2004 were well managed. The 2009 elections were noted for weaknesses in
electoral administration, political interference and accusations of corruption, including within the General
Elections Commission. In contrast, the 2014 elections were judged Indonesia’s best. Whether the trend is for
general improvement, or indeed for an oscillation between poor and good quality, remains to be seen.
Currently concern exists that the value of procedurally strong elections is at risk of being undermined by
money politics and populist politics*°.

Myanmar has recorded the greatest improvement, from the 2010 elections that were perceived as
undemocratic from the outset, to the 2015 elections when Myanmar’s authorities—with extensive help from
the international community—managed remarkably free and fair elections. International monitors were
unanimous in their praise for its conduct. Nevertheless, Myanmar is not classified as an electoral democracy
by Freedom House and the distance to travel remains great: 25 per cent of MPs are appointed by the
military, as is one of the vice-presidents and key ministers. Above both parliament and government is a
National Defence and Security Council (NDSC). Constitutionally, the NDSC is convened during emergencies as
the most powerful body in Myanmar, with a built-in majority for the military.

Gender equality and social inclusion context

Many of the case study countries have ratified most of the relevant treaties on gender equality and social
inclusion, with Indonesia being the only country among the group to ratify them all (Table 5). It is perhaps
not surprising, given their relatively recent transitions to more democratic electoral processes that Myanmar
and Tonga each have yet to sign or ratify three of these instruments.

40 ‘Populist politics’ is a general political position that claims to represent the interests of the people, as distinct from the interests of (self-serving)
elites (‘What is populism?’, The Economist (Online), 2016).
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Table 5: Ratification of human rights treaties, as of January 2017

Afghanistan 4

Fiji * *

Indonesia

Myanmar 4 4 4

Papua New Guinea 4

Solomon Islands 4

Timor-Leste 4
Tonga 4 4 4

Legend: O Ratified © Signed, but not ratified € Not ratified

ICCPR: International Covenant on Civil and Political Rights; ICERD: International Convention on Elimination of all Forms of Racial Discrimination;
CEDAW: Convention on the Elimination of all Forms of Discrimination Against Women; MWC: International Convention on the Protection of the Rights
of All Migrant Workers and their Families; CRPD: Convention on the Rights of Persons with Disabilities. Source: Status of Ratification: Interactive
Dashboard, available at http://indicators.ohchr.org/

The degree of social inclusion
varies across the study
countries but all present
challenging environments.
Around the world, electoral
processes remain predominantly
exclusive to well-educated,
financially solvent, able-bodied,
racially dominant, heterosexual
men. In large part, this is because
financial, structural and attitudinal
barriers exist to the participation
of ‘others’ in public life.
Importantly, and as noted in
Boxes 1-3 below, these barriers
are not the same for each
marginalised group. In an
electoral context, inclusion means
realising political rights guaranteed
in the relevant human rights
instruments.

A voter in the Highlands marks her ballot during Papua New Guinea’s 2012
elections.

Photo: Treva Braun, Commonwealth Secretariat

Making it count
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Gender equality

Relatively high rates of women’s participation in national parliaments are evident in Afghanistan, Indonesia
and Timor-Leste, in large measure due to the electoral gender quotas in place—the only three countries of
the group to have implemented temporary special measures (Table 6):

Table 6: Measures of inequality: women in parliament (2017)

Country Women in national parliament®

Per cent Rank
Timor-Leste 38.5% 18
Afghanistan 27.7% 54
Indonesia 19.8% 99
Fiji 16.0% 124
Myanmar 10.2% 159
Tonga 3.8% 183
Papua New Guinea 2.7% 186
Solomon Islands 2.0% 188
Notes: a) Inter-Parliamentary Union data for the latest renewals in a single or lower house of parliament, as at 1 July 2017.
Source: Inter-Parliamentary Union (2017), Women in National Parliaments, http://archive.ipu.org/wmn-e/arc/classif010717.htm, viewed on 24

July 2017.

‘We can make things happen!”’
Keynote speaker Honourable Freda
Tuki Soriacomua, Minister for Rural
Development, at the Honiara
International Women's Day event in
Solomon Islands on 10 March 2015.
Ms Soriacomua was the only
woman elected to parliament
during Solomon Islands’ 2014
national elections.

Photo: UN Women/Marni Gilbert
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These relatively high rankings, however, do not automatically translate into favourable rankings on the
Gender Inequality Index (Table 7):

Table 7: Gender Inequality Index (Gll) (2015)

Country Gender Inequality Index score®

Value Rank

Fiji 0.36 75
Myanmar 0.41 80
Indonesia 0.47 105
Papua New Guinea 0.59 143
Tonga 0.66 152
Afghanistan 0.67 154
Solomon Islands

Timor-Leste

Notes: a) The Gender Inequality Index show lost development potential due to disadvantage for women (relative to men) in three dimensions:

empowerment, economic status, and key aspects of women’s health. The Gll ranges between 0 and 1. Higher Gll values indicate higher
inequalities and thus higher loss to human development.
Source:  United Nations Development Programme, Gender Inequality Index, http://hdr.undp.org/en/composite/Gll, viewed on 24 July 2017.

Although data is regularly and systematically collected on the results of women’s election or appointment to
national parliaments, other important measures are tracked less well. Efforts to remedy data gaps include
work by UN Women*! to monitor women'’s participation in local elections (under Sustainable Development
Goal 5).

41 The United Nations Entity for Gender Equality and the Empowerment of Women, which seeks to accelerate progress toward UN goals on gender
equality and the empowerment of women and incorporates: Division for the Advancement of Women (DAW); International Research and Training
Institute for the Advancement of Women (INSTRAW); Office of the Special Adviser on Gender Issues and Advancement of Women (OSAGI); United
Nations Development Fund for Women (UNIFEM).
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Box 1 explains some of the many barriers to women’s equal participation in elections in the countries studied
during this review:

Box 1: Barriers to inclusive electoral participation for women
Women are often subject to deeply entrenched social norms that:

e keep them largely responsible for domestic work and child care even when they also work outside
the home

e reduce women’s mobility and ability to network

e reinforce inequality through gender-based violence
e restrict women’s vote and other choices

e perpetuate legal discrimination.

Women may be precluded from registering, voting and nominating due to a lack of access to identity
documentation or due to the high incidence of violence. Women are often in a weaker socio-
economic position than men from which to engage in political discourse and launch a political career
(education, paid employment, assets). They are also less likely to:

e be nominated to winnable positions by political parties
e win seats under majoritarian electoral systems that elect one person per district
e generate sufficient financial resources to run electoral campaigns

e attract positive, fair and balanced attention from media organisations.

Source: UN Women, Women'’s political participation and leadership, http://www.unwomen.org/en/what-we-do/leadership-
and-political-participation, viewed on 24 July 2017.

Ethnic minority inclusion

The study countries vary in terms of the nature of their ethnic heterogeneity. Papua New Guinea and
Solomon Islands, while both broadly Melanesian, are ethnically, religiously and linguistically highly diverse
internally; indeed, they are so locally diverse that they do not typically suffer from problems at a national
level associated with persecution of minority groups. Nevertheless, this diversity has ramifications for
elections, complicating electoral administration, resulting in quite different voting practices across each
country and resulting at times in disenfranchisement of smaller clans or language groups within
constituencies. In Timor-Leste, there are a number of distinct ethnic groups, most of whom are of mixed
Malayo-Polynesian descent and Melanesian/Papuan stock. Afghanistan, Fiji, Indonesia and Myanmar all
include significant populations of distinct ethnic groups.*?

e Afghanistan: Pashtun (42%), Tajik (27%), Hazara (9%), Uzbek (9%), Aimaq (4%), Turkmen (3%) and
Baloch (2%).

e Fiji: Indo-Fijians (40%), Chinese (unknown), Banabans (unknown), Rotumans (1%).

42 Minority Rights Group International, World Directory of Minorities and Indigenous Populations, http://minorityrights.org/directory, viewed on 24
July 2017.
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e |Indonesia: Javanese (41.7%), Sudanese (15.4%), Malay (3.4%), Madurese (3.3%), Batak (3.0%),
Minangkabau (2.7%), Betawi (2.5%), Buginese (2.5%), Bantenese (2.1%), Banjarese (1.7%), Balinese (1.5%),
Sasak (1.3%), Makassarese (1.0%), Cirebon (0.9%), Chinese (0.9%), Acehnese (0.43%), Torajan (0.37 %).

e Myanmar:* Shan (9%), Karen (7%), Rakhine (4%), Chinese (3%), Indian (2%), Mon (2%).

It is difficult to generalise about barriers related to this ethnic diversity. However, examples are provided in
Box 2 to illustrate the potential difficulties:

Box 2: Barriers to inclusive electoral participation for ethnic minorities

Ethnic minorities can face restrictions on religious freedoms, and persecution on the grounds of
religious intolerance (for example, blasphemy charges). They may not be recognised in national counts
(for example, census collection or voter registration exercises) and may be disqualified from
nominating as candidates for election.

They may also:

e have restrictions on their freedom of movement (for example, may be required to travel large
distances to register marriages or births, or to vote, because local officials refuse or are unable to
register them)

e be disenfranchised where the use of indigenous languages in areas of public life are prohibited, such
as in local administration and education; or where ownership of land is a requirement of electoral
enrolment.

Source: Minority Rights Group International, World Directory of Minorities and Indigenous Populations,
http://minorityrights.org/directory, viewed on 24 July 2017.

Ethnic minority inclusion in electoral processes is not monitored systematically. Only in Myanmar have
political parties contested elections that specifically identify themselves as representing ethnic minorities.

Disability inclusion

Indicators on disability inclusion in electoral processes have not yet been developed. Indeed, data on people
with disabilities is particularly difficult to obtain and existing statistics are difficult to compare due to
differences in definitions and measurement methods. In this regard, Australia is committed to working with
partner governments to include standard disability-relevant questions developed by the Washington Group
on Disability Statistics in national censuses and administrative data. DFAT is also working with the Australian
Bureau of Statistics to incorporate these practices in Australian data collection and across national statistical
organisations in the region.

Two studies have reported on disability prevalence, being the proportion of cases in a population at a point
in time. The data collected by the World Health Organization (WHO) are reported in Table 8. It is noteworthy
that the prevalence statistics in Disability at a glance (UNESCAP, 2015) for Indonesia (2.5%), Solomon Islands
(14%) and Tonga (8.7%) differ markedly from the WHO estimates.

43 While Myanmar is one of the most ethnically diverse countries in Asia, with 135 recognised ‘national ethnic groups’, one group remains
marginalised. The Rohingya Muslims represent the largest percentage of Muslims in Myanmar, with the majority living in Rakhine State. They self-
identify as a distinct ethnic group and claim a long-standing connection to Rakhine State. Successive governments have rejected these claims and
Rohingya were not included in the list of recognised ethnic groups (see UNHCHR 2016, Situation of human rights of Rohingya Muslims and other
minorities in Myanmar, A/HRC/32/18, UNHCR, New York).
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Table 8: Estimates of disability prevalence in the study countries

Country Disability Impairment® Activity icipati Total Number of
prevalence limitation® population people with
(%) disabilities

Afghanistan 2.7 v v v 2005 24,399,948 658,799

(survey)

Fiji (census) 13.9 v v 1996 784,479 109,043

Indonesia 21.3 v v v 2007 232,296,830 49,479,225

(survey)

Myanmar 2.0 v 2007 50,698,814 1,013,976

(survey)

Papua New = B B B 2015 7,619,321 =

Guinea (no

data)

Solomon 3.5 v . i 2004 457,841 16,024

Islands

(survey)

Timor-Leste L5 Not specified Not specified  Not specified 2002 894,837 13,423

(survey)

Tonga 2 Not specified Not specified  Not specified A3 101,507 2,842

(survey)

Notes: 2 estimates from either census or disability survey

bloss or abnormality in body structure or function (including mental functions)
cdifficulty doing activities
dconstraints on participating in society
Source:  World Health Organization (2011) World report on disability,: http://www.who.int/disabilities/world report/2011/en/, viewed on 6
February 2017.

Frederico Hornai (front left) participates in an election simulation for
the 2012 presidential elections in Timor-Leste, part of a voter
education program organised by the Technical Secretariat for
Electoral Administration, UNDP and the United Nations Integrated
Mission in Timor-Leste.
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Box 3 describes some of the obstacles that people with disabilities may face in realising their political rights
and participating in elections:

Box 3: Barriers to inclusive electoral participation for people with disabilities

People with disabilities may suffer from social stigma and perceived lack of capacity to vote (related to
context-specific norms, beliefs and practices). They may be subject to discriminatory electoral laws
that, for example, exclude people with a mental disability from voting, or render those with a disability
ineligible as candidates in elections.

Even where these forms of stigma or discrimination do not exist, it may be impossible for people with
a disability to exercise their vote for other reasons:

e |f unable to physically mark a ballot, there may be no practical alternatives for voting that are
allowed under electoral laws, and resourced by the electoral management body (such as braille
papers or magnifying glasses).

e They may be prevented from voting by physical barriers limiting access to polling places, such as
steps, stairs and steep ramps; polling stations in busy or hard-to-reach locations; long queues;
ineffective technology; and the attitudes of electoral officials.

Sources: IFES and NDI, 2014, Equal access: how to include persons with disabilities in elections and political processes; Rabia
Belt, 2016, ‘Contemporary Voting Rights Controversies Through the Lens of Disabilities’, Stanford Law Review, Volume 68(6).




3. OBIJECTIVES OF AUSTRALIAN ELECTORAL ASSISTANCE

This chapter describes the policies that have guided Australian electoral assistance, the objectives of
assistance and the types of support provided.

Elections are important to Australia’s foreign, development and trade policy interests in Asia and
the Pacific because of their potential to affect stability, prosperity and growth. Australia’s interest in
supporting elections reflects, in part, its own democratic values and commitment to universal human rights.
Itis also shaped by the fact that elections can materially affect Australia’s foreign, development and trade
policy interests. Well-run, inclusive elections can build state legitimacy and support the peaceful transfer of
power within neighbouring countries. Supporting well-run elections effectively can enhance Australia’s
reputation and influence in the region. Conversely, problematic elections may be flashpoints for instability
that may in turn jeopardise Australian economic and development objectives and investments in a country.
Flawed elections in Australia’s near neighbours pose political risks: too much involvement can leave the
Australian Government open to accusations of interfering in another sovereign state’s political processes,
too hands-off an approach exposes the Australian Government to domestic criticism for doing too little to
avert the problems.

This pragmatism guides Australia’s approach and is reflected in DFAT’s current governance
strategy for the Australian aid program.* Effective governance (DFAT, 2015) emphasises support for
institutions that foster sustainable economic growth, legitimacy and long-term stability rather than
representative, accountable government per se. The strategy acknowledges that democratic political
systems may be more likely to ensure growth is equitable and inclusive and may ultimately be associated
with more stable, prosperous societies. However, it also notes that there are different pathways to achieving
those goals, a point emphasised by Australia’s Minister for Foreign Affairs (Box 4):

Box 4: Democracy and Australia’s national interests

‘While non-democracies can thrive when participating in the present system, an essential pillar of our
preferred order is democratic community. Domestic democratic habits of negotiating and compromise
are essential to powerful countries resolving their disagreements according to international law and
rules.

‘History also shows democracy and democratic institutions are essential for nations if they are to
reach their economic potential. While it is appropriate for different states to discover their own
pathway leading toward political reform, history shows that embrace of liberal democratic institutions
is the most successful foundation for nations seeking economic prosperity and social stability.

‘Australia is an active and vocal advocate of the liberal rules-based order because the continuation of
the long and prosperous peace depend on it.” (Hon. Julie Bishop MP, Minister for Foreign Affairs, 13
March 2017)

Source: Bishop, J 2017, ‘Change and uncertainty in the Indo-Pacific: strategic challenges and opportunities’, 28th 1SS
Fullerton Lecture, delivered in Singapore on 13 March 2017, DFAT, Canberra.

44 DFAT 2015, Effective governance: strategy for Australia’s aid investments, DFAT, Canberra.
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The current governance strategy differs from the policy that operated during most of the review period
(2006—16). Democratic governance was previously identified as ‘a principle of Australian aid because it
allows poor and marginalised people to be active in their own development and play a role in more
accountable responsive and effective government’, while ‘elections conducted freely and fairly, and in line
with good governance’ were an area of explicit focus for assistance.* This policy appears to have assumed
that improved elections would translate into better governance.

The more recent policy reflects greater realism but does not preclude a principled stance on governance.
This was witnessed in Fiji, where a return to democratic political order was a prerequisite to normalising
relations. It does, howev