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Summary 

 

The following are ten principles that can be applied to capacity development efforts in Haiti, 

led by Haitian authorities, and supported by their international Development Partners. The 

principles draw on international experience in fragile states and post-crisis situations over the 

past decade.  

 

Principle One: Capacity development is a long-term effort that is knowledge, 

management, skills and funding intensive. Strengthening the organisations and institutions 

of state is central to achieving national recovery and development goals. In the Haitian 

context, as with other crisis situations, change will be measured over decades; beyond the 

timeframe of typical development interventions. Progress requires predictable and sustained 

commitments on the part of all stakeholders.  

Principle Two: Capacity development efforts must be based on analysis of the existing 

and potential capacities, within the framework of national priorities. Capacity 

development must be based on robust assessments that identify: a) the national capacity that 

already exists; b) the gaps between existing capacity and priority needs; and c) where the 

international community can best contribute. Assessments must be closely coordinated 

between national and international stakeholders. The effectiveness of coordination is 

strengthened when capacity development efforts have their own results framework and 

monitoring system.  

Principle Three: National political commitment and leadership is essential for capacity 

development to be relevant and sustainable. Sustained national leadership is the single 

most important determinant of capacity development results. Efforts are most effective when 

they are demand-driven and respond to Government requests and priorities, preferably set out 

in a coherent strategic framework. In the absence of national ownership, sustainability cannot 

be achieved. 

 

Principle Four: Capacity Development requires a concerted and closely coordinated 

approach between key stakeholders. Post-crisis situations are characterised by an increase 

of international resources and a large number and variety of stakeholders. The need to build 

coherence between the stakeholders is essential to long-term effectiveness. The financial and 

transaction cost involved in coordination efforts, therefore, are a necessary investment. To the 

extent possible, consultations should include national and international organisations (NGOS 

and CSO), as these currently deliver a significant portion of public goods in Haiti.  

Principle Five: Post-crisis capacity development efforts must build on existing 

capacities. All societies have forms of capacity and social organisation, if not in the structures 

of state then in communities, social organisations or the coping mechanisms that exist 

precisely because the state is weak or absent. Capacity development efforts are most effective 

when they build on existing capacities, and do not undermine or compete with them. Context 

knowledge is critical. Efforts in Haiti must also consider the existing constitutional, state 

architecture and past internationally-supported efforts for state reform.  

 

Principle Six: The early capacity development strategy should focus on core functions 

and services of the state, and on producing tangible results. Assessment and coordination 

efforts should result in a joint capacity development strategy between Development Partners 

and Haitian authorities as soon as possible. In its early phase, the strategy should maintain a 
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tight focus on restoring the core functions and essential services of state. These should be a 

limited number of priorities, time-bound objectives that can be monitored and can deliver 

tangible results in short to medium-term. Haitian authorities and Development Partners should 

avoid complex and ambitious capacity development efforts in non-priority areas. 

Principle Seven: Long term institutional and organisational development must be in 

accordance with strongly anchored national development objectives. The medium and 

long-term building of capacity is most effective when part of a clearly defined path for 

organisational and/or institutional development. Such plans are usually set out in National 

Development Strategies, or other processes that focus building the architecture of state in a 

comprehensive manner. Institutional development outside of a “whole of government” 

process tends to fail, or be inefficient.  

Principle Eight: Capacity development efforts at the level of organisations and 

institutions need a network of “champions”. National leadership can be uneven across 

government in post-crisis situations. Where this occurs, Development Partners can work with 

“champions” inside of the system, to build areas of success. Ideally the “champions” should 

be as high up in the system as possible, as they are only able to support efforts within their 

area of influence. The process should be institutionalised as quickly as possible to ensure 

sustainability.  

Principle Nine: International organisations must not worsen Haiti’s acute brain drain. 

Haiti suffers from an acute problem of brain drain. Most educated persons migrate out of the 

country looking for economic opportunity, reducing the pool of human capital available for 

development. International organisations must not compound the problem by causing local 

labour market distortions and internal brain drain. This occurs when international 

organisations attract the most qualified persons away from national employers. The 

Development Partners must take concrete actions that are transparently monitored to avoid 

internal brain drain and encourage the return of skilled persons to national organisations.  

Principle Ten: The use of external technical assistance creates trade-offs that must be 

managed carefully. There is often a requirement to supplement national capacity with 

international technical assistance. While this is necessary, the role of international technical 

personnel must be clearly defined in the overall strategy. Personnel must be suited to the 

context, not only with professional skills but they must also have the aptitude to work under 

difficult physical conditions, in the specific cultural context with the challenges of low 

capacity surroundings. Capacity development should avoid long-term dependence on external 

assistance and ensure that knowledge, skill and roles are effectively transferred to national 

staff. The Haitian Diaspora may be a strategic resource that is currently not well used.  

 

Crosscutting Principle: Promote gender equality and ensure transparency, 

accountability and quality assurance. Any capacity development strategy must be based on 

gender equality. Strategies to promote equality must be based on a comprehensive assessment 

of gender inequalities and targeted interventions to address them. The principles of 

transparency, accountability and quality assurance must be integrated into all efforts.  
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1 Introduction 

 

The objective of the Guidance Note on Capacity Development is to assist the Haitian 

authorities and their international Development Partners in reflecting on how best to integrate 

capacity development, including institutional strengthening, into long-term development work 

in Haiti. The note was commissioned by Norwegian Development Cooperation Agency 

(Norad) for Norway’s Ministry of Foreign Affairs.
i
 

The Guidance Note summarises ten principles for improving capacity development in post-

crisis situations. It is based on experiences from fragile state, post-conflict and post-disaster 

situations over the last decade, drawing on best practice literature as well as evaluations and 

operational documentation. Particular emphasis was given to the experience of Timor-Leste 

and Southern Sudan.  

Most of the principles are reflected in the Paris Declaration, the Accra Agenda for Action and 

other international commitments to strengthen aid effectiveness. Their application in Haiti 

will require a shift on the part of the Haitian authorities and their international Development 

Partners to improve on the past performance of assistance. 

 

2 Understanding Capacity Development and Lessons Learned 

 

The Guidance Note defines capacity development as "the ability of individuals, organisations 

and institutions/societies to perform functions, solve problems and set and achieve objectives 

in a sustainable manner." The definition is adapted from the widely-used UNDP definition, 

which is based on “individuals, institutions and societies”. To these, the Guidance Note 

includes “organisations” as an intermediate level where capacity development should occur.
ii
 

  

There is an important distinction between building the capacity of organisations and 

institutions:  

 Organisations are groups of individuals bound by a common purpose to achieve 

objectives. Organisations have a clear boundary that separates them from other actors and 

the external environment. They control performance and, therefore, are accountable for 

results. Among other examples, organisations can be political bodies (political parties, a 

legislative body or a Ministry, city council or regulatory agency); economic bodies 

(companies, trade unions, family farms, cooperatives); social bodies (churches, clubs, 

athletic associations, women’s groups); and educational bodies (schools, colleges, 

vocational training centres). 

                                                 
i The Terms of Reference are attached to the Guidance Note as Annex A.  
ii UNDP defines capacity as “the ability of individuals, institutions, and societies to perform functions, solve problems, and 

set and achieve objectives in a sustainable manner.” Capacity development is the ‘how’ of making development work better 

and is, in essence, about making institutions better able to deliver and promote human development (UNDP, Measuring 

Capacity Development, July 2010). 
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 Institutions are the structures and mechanisms of social order and cooperation that govern 

behaviour and decisions by individuals, organisations and societies. They are the formal 

rules (statute law, common law, regulations), informal constraints (conventions, norms of 

behaviour, and self imposed codes of conduct), and the enforcement characteristics of 

both.  

 Organisations may function as institutions. For example, a central bank is an organisation 

that has an objective, operations and staff. It is also an institution that defines rules for 

external actors, when it sets interest rates and monetary policy.  

In effect, “institutions are rules of the game, organisations are the actors playing the game”.
iii

 

These definitions are consistent with common usage in organisational development literature, 

including the OECD/DAC. 

Building institutional/societal capacity involves changing “rules of the game”, which is a 

political act that can reflect deeper social changes. Building the capacity of an organisation, 

which presumably already has a set of rules and policies it is expected to execute, has more to 

do with organisational structure, purpose and the skills and competencies of its staff. At the 

individual level, capacity development builds the human resources that organisations and 

institutions need to carry out their functions. Training must respond to the specific needs that 

will help organisations and institutions improve their performance. Progress at each of these 

levels can be monitored, to ensure effectiveness and relevance.  

The definition also identifies the complexity of the tasks to be completed, which is important 

for assessing the kind of external assistance that is required. The definition can be made 

operational using the capacity development matrix in Table 1:  

 

Table 1: Capacity Development Matrix 

 

Societal Level 

Task Complexity 

Perform 

Tasks 

Solve Problems Set/Achieve New 

Objectives 

Individual    

Organisational    

Institutional/Societal    

 

 “Performing Tasks” assumes not only that the task is well defined, but also how it should 

be carried out; both the “what” to do and the “how” to do it are pre-determined. This task, 

therefore, can be addressed through transmitting existing knowledge and skill, as adapted 

to the national context and specific requirements. Traditional methods of training (at 

individual level) and organisational reforms (at organisational level) are appropriate.  

                                                 
iii  Douglass North, The New Instructional Economics and Development, Washington University, 

http://qed.econ.queensu.ca/pub/faculty/lloyd-ellis/econ835/readings/north.pdf) 

http://qed.econ.queensu.ca/pub/faculty/lloyd-ellis/econ835/readings/north.pdf
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 The second field of “Solving Problems” is more complex. The “what” to be achieved is 

often clear but the “how” depends on the context and often is not obvious to external 

actors. The key skill tends to be mentoring; assisting national authorities to understand, 

select, apply and adapt experiences, their own experience and that of other countries, and 

to critically assess and modify results produced.  

 “Set and Achieve New Objectives” by definition means that even the “what” is unknown. 

The external input that may assist is facilitation skills to support local discussions, 

analysis and decision making processes. 

From the perspective of capacity development, a characteristic of many post-crisis and/or 

fragile states situations is that the political ability or legitimacy for taking decisions is weak.  

Progress at the institutional level, therefore, tends of be slower and more complex than at the 

level of organisations. Support for capacity development is normally undermined by two 

types of mistakes.  

 Development Partners conclude that too many of the tasks belong to the first category of 

Performing Tasks and, therefore, apply “blueprints” and focus on individual training. The 

Partners lack the knowledge, skills and experience to address the Solving Problems 

category. Through impatience and pressure for quick results, they may misdirect and/or 

undermine national efforts in the category of Set and Achieve New Objectives. This is 

particularly when efforts lack a clear set of priorities, and resources are allocated to areas 

of secondary priority.   

 In post-crisis situations, much of the capacity development effort relates to defining 

“capacity development for what?” Without clarifying which individuals, organisations or 

institutions are meant to be the primary beneficiaries, capacity development efforts will 

lack clear objectives that can be implemented and monitored. The next questions become: 

a) what are the priorities, policies and programmes that need to be implemented? b) when 

and by whom? c) in what sequence shall implementation take place? The process is time-

consuming. However, taking shortcuts can weaken quality at entry, national ownership 

and leadership and, therefore, the sustainability and long-term impact of the capacity 

development support.
iv

 

 

3 The Importance of Capacity Development 

 

Capacity development is essential to the long-term stability and legitimacy of the state, 

and has a direct influence on development outcomes. The concept of legitimacy focuses on 

the relationship between the state and society. Legitimacy assumes: a) the consent of citizens 

to be governed and accept the authority of the state, and; b) that the state has the capacity to 

deliver public goods that people value. Fragile situations are characterised by limited 

consensus to be governed, weak delivery of public goods and unconstructive links between 

                                                 
iv  A more detailed discussion and summary of lessons learned on these issues is included in Annex B to the Guidance Note.  
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state and society. The process of building legitimacy, therefore, requires improvements in 

these three areas, including building state capacity.
v
  

The quality of international assistance to capacity development has a direct impact on 

building state legitimacy and post-crisis stability. Progress will be determined primarily by 

the actions of national-level stakeholders; international assistance cannot substitute for 

national-level commitment and leadership. However, there is also a correlation between the 

quality of assistance and overall outcomes. Country case studies (South Sudan and Timor-

Leste, among others) conclude that poorly designed capacity development assistance can 

overwhelm national capacity, undermine Government’s ability to focus on priorities and 

negatively affect the delivery of essential services. Resources may be allocated to areas of 

secondary priority. This is particularly the case when the delivery of assistance is 

uncoordinated, not based on proper assessment and/or reflects donor rather than national 

interests and priorities. In politically sensitive fragile or post-crisis situation, poor 

performance may contribute to instability.  

 

4 Capacity Development Dilemmas and Trade-Offs 

 

Capacity development in fragile and post-crisis situations is characterised by trade-offs 

between Efficiency and Sustainability. Choices present a series of dilemmas, with solutions 

depending on finding the right balance for the context:  

 Direct implementation through international organisations vs. national implementation 

through state organisations. Direct and national implementation modalities can be 

complementary. Direct implementation can speed delivery of essential public goods, but 

tends to not be effective for building capacity. In this context, efforts often focus on 

training individuals to perform immediate tasks. Over-reliance on direct implement can 

also create a dependence that undermines state legitimacy. In contrast, national 

implementation through government structures can build capacity. However, goods can 

only be delivered as quickly as existing capacity allows. The pace of implementation is 

usually insufficient to meet needs and expectation. Delivery of services must also occur at 

the same time as capacity is being built. A balance between direct and national 

implementation, therefore, should be considered in recovery plans.  

 National ownership vs. donor dominance (or sustainability vs. y speed). Setting capacity 

development priorities in national recovery or development strategy involves national-

level political decisions. Models that have been imposed without national support will not 

be sustainable. At the same time, weak national systems, self-interested elites and political 

fragmentation complicate arriving at a consensus; between national stakeholders and then 

between national authorities and the Development Partners. Under domestic political 

pressure to show quick results, there is temptation for Development Partners to undermine 

                                                 
v The discussion of legitimacy is paraphrased from The Legitimacy of the State in Fragile Situations (2009), commissioned 

by Norad and the French Ministry of Foreign and European Affairs. 
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sustainability by dominating the dialogue and planning processes, or to bypass national 

decision-making and oversight processes.   

 Best practice vs. best fit (sometimes described as good governance vs. good enough 

governance or usable governance). Donors often introduce international best practice 

standards into fragile/post-crisis situations, which prove beyond the capacity of national 

systems. Plans tend to be complex, and overwhelm state’s capacity and its ability to define 

achievable priorities. The focus should be on the relative utility of the state; simple 

systems, focused on core functions and priorities that can be managed with a combination 

of local and international resources and scaled up over time. These systems have a short-

term focus on service delivery and stability. They should encourage predictability, create 

confidence and credibility, provide security and core services, display resolve and 

leadership and control of resources.
vi

  

Another set of dilemmas emerges with where to begin building capacity. There is a tendency 

to focus within the state at the national level, particularly when sub-levels of government are 

weak. However, over emphasis on one part of the state can create imbalances in systems and 

relationships (within the state and governance systems, and between state and society). As 

examples from country experience shows:   

 Over-emphasis on the central institutions of state may weaken the sub-levels of 

government, with consequences for governance and service delivery.  

 Over-emphasis on the Executive Branch can marginalise Parliament and national 

oversight institutions. This may result in weakened national policy development and the 

Executive becoming more accountable towards the Donors than national oversight 

institutions/organisations and civil society.  

 Over-emphasis on civil society can create demands for public goods that a weak state 

cannot meet, resulting in unmet expectations. 

Post-crisis efforts, therefore, should ensure there is a balance between capacity development 

within the state, including between the various levels and functions of state, with society and 

in the private sector. In Haiti, it will be important to balance efforts at central and regional 

levels. Focus should not only be on making the Haitian State more efficient in the regions and 

deliver an increasing portion of services (de-concentration), but greater attention should be 

paid to local authorities (decentralisation).  

 

5 Haiti Country Context 

 

There are typically three general scenarios for post-crisis recovery. The kind of transition 

taking place will have an important influence on the capacity development support needed:  

                                                 
vi Paraphrased from Rotberg, Robert (ed.), When States Fail: Causes and Consequences, 2008 
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 A strong national structure exists, and is able to absorb significant damage in a part of the 

country (for example, Aceh post-tsunami). Existing organisations and institutions play a 

lead role in recovery, and require limited and targeted capacity building assistance from 

the Development Partners.   

 The previous system collapsed or is replaced and new systems need to be created (for 

example, Southern Sudan and Timor-Leste). Political consensus at transition is usually not 

accompanied by established organisations, institutions or human resources. Significant 

support is required across government to create the architecture and capacity of the state, 

across the matrix in Table 1. 

 There is significant damage at the national level, but the legacy of former system enables 

or hinders the (re-)establishment of new systems. In a complex emergency, the former 

system may have been weak and contributed to the crisis. Countries require targeted 

capacity development assistance that addresses both needs of (re-establishing) 

organisations and institutions, while addressing the legacies carried forward from the past. 

These will include lessons learned from previous international assistance. Haiti fits this 

third scenario. 

Capacity Development initiatives in Haiti will be implemented in the context of a 

complex emergency, needing to simultaneously address elements of state fragility, the 

legacies of violence, high vulnerability to natural disasters and past international 

interventions: 

 Current earthquake recovery efforts are only the latest phase of a protracted and 

incomplete process of transition in Haiti, which has involved multiple international 

interventions to provide security, emergency, recovery and development assistance.  

 Haitian state institutions are historically centralised, weak and self-interested (corrupt) 

with low capacity to deliver public goods. Legitimacy is low, and the state has a limited 

presence in lives of citizens. Rather, most essential public services are delivered privately 

(by companies, and by national and/or international organisations).  

 The political system and economy are dominated by the small elite, producing extreme 

asset and income inequalities, and obstructing reform.
vii

 The state system is not designed 

to generate legitimacy (consent and capacity), but is rather “a superficial envelope of 

another power structure founded on the interests and position of a few”.
viii

 The role of the 

elite creates a particular challenge when addressing the issues of national ownership and 

leadership, as their interests do not coincide with the majority of the population.  

 Capacity is low at all levels of society. There are limited national human resources that 

state-building can draw on in the short term. Haiti suffers from significant brain drain, 

with most of educated population leaving the country. At the same time, migration creates 

a large diaspora, which can be a source of pressure for international assistance, political 

reform, financial remittances and technical capacity.
ix

  

                                                 
vii Haiti had the third highest Gini co-efficient in the World, based on 2009 UNDP Human Development Report.  
viii  Report de Mission, Programme de Renforcement de l’Administration Public Haïtienne, Laurent Vigueir, julliet 2007  
ix Remittances in 2009 were 26 percent of GDP or approximately USD 1.5 billion annually, an amount that exceeds aid 

flows. Remittance levels were estimated to have increased since the earthquake (IADB 2010). 
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 Haiti has a young population, with 40 percent being 15 years or under. In addition to 

putting strains on the education systems, large numbers of young people will enter the 

economy during the recovery period when opportunities are limited. The situation of a 

growing youth population and limited opportunity is a potential source of social unrest 

and political instability. 

 The current influx of post-earthquake international assistance builds on a long-term 

international presence, characterised by mixed quality of donor-ship. Poor coordination 

has been a particular issue, including within the NGO community.  

 There is evidence of growing impatience among the Haitian population. Expectations 

were high, yet emergency and recovery assistance has been slow to reach many. Growing 

frustration is also a potential source of instability, and undermines state legitimacy. 

  

6 Suggested Principles for Haiti’s Post-Crisis Capacity 

Development 

 

Principle One: Capacity development is a long-term effort that is knowledge, 

management, skills and funding intensive. Strengthening the organisations and institutions 

of state is central to achieving national recovery and development goals. In the Haitian 

context, as with other crisis-affected situations, change will be measured over decades; 

beyond the timeframe of typical development interventions which is often understood over 

three to five year periods. Progress requires predictable and sustained commitments on the 

part of all stakeholders.  

Principle Two: Post-crisis capacity development efforts must build on existing national 

capacities. International organisations often enter post-crisis environments with limited 

knowledge of the history and the existing structure. They tend to interpret state weakness as a 

vacuum that opens up for designing systems from scratch. However, all societies have forms 

of capacity and social organisation that exist, if not in the structures of state then in 

communities, social organisations, tradition, culture or the coping mechanisms that emerge 

precisely because the state is weak or absent. Capacity Development efforts are most effective 

when they understand and build on existing capacities, and avoid actions that undermine or 

compete with them. Context knowledge is critical. Efforts in Haiti must also consider the 

existing constitutional, state architecture and past internationally-supported efforts for state 

reform.  

 

Principle Three: National political commitment and leadership is essential for capacity 

development to be relevant and sustainable. Sustained national leadership is the single 

most important determinant of successful capacity development. Efforts are most effective 

when they are demand-driven and respond to Government requests and priorities, preferably 

set out in a coherent strategic framework. In contrast, donor-driven efforts that fall outside of 

nationally defined priorities usually cannot be sustained after the funding ends. Empowering 

and engaging national leadership can be a challenge, where leadership is weak and/or even 

across state institutions. It requires formalisation of national leadership into coordination 
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structures, taking care not to overwhelm national capacity. In Haiti, the state will need support 

(technical, human and financial) to ensure that capacity development efforts are sustained.  

Principle Four: Capacity Development requires a concerted and closely coordinated 

approach between key stakeholders; within the state (central and local level), within the 

international community and between the Development Partners and the state. The 

coordination process can involve transaction costs, which tend to be high in post-crisis or 

fragile state situations where there is a surge of international resources and a large number and 

variety of stakeholders. However, coherence in the approach and division of labour between 

stakeholders is essential, including at the local level. Coordination costs, therefore, are a 

necessary investment. To the extent possible, consultation should include national and 

international organisations (NGOS and CSO), as these currently deliver a significant portion 

of public goods in Haiti.  

The effectiveness of coordination can be enhanced by ensuring that capacity 

development efforts have their own results framework and monitoring system. A 

capacity development secretariat should be established inside of Government of Haiti 

(preferably accountable to the Prime Minister) with a broad mandate to support coordination, 

planning, oversight and knowledge management.
x
 In addition to these functions, the 

secretariat will need sufficient core staff and resources to provide technical assistance and 

advice and report to appropriate decision-making bodies. Such assistance may include support 

for assessment studies, the design of capacity development effort, and for establishing 

monitoring systems.  

Principle Five: Capacity development efforts must be based on in-depth analysis of 

existing and potential capacities, within the framework of national priorities. Efforts 

must be based on solid situation analyses and needs assessments, identifying existing national 

capacity and the gaps between capacity and needs where the international community can best 

contribute. Assessments need to be closely coordinated between national and international 

stakeholders, among other things to build common understanding and avoid duplication of 

efforts. Little is currently known about the actual capacity of the Haitian administration, at the 

national and sub-national levels. A close dialogue between the State, local authorities and key 

international actors, in a first phase (to be subsequently broadened) will be required to 

identify specific areas that require support and the type of support needed.  

 

Principle Six: The early capacity development strategy should focus on core functions 

and services of the state, and on producing tangible results. Assessment and coordination 

efforts should lead in the near future to a joint capacity development strategy between 

Development Partners and Haitian authorities. In its early phase, the strategy should maintain 

a tight focus on restoring the core functions and essential services of state. These would be on 

a limited number of priorities, with time-bound objectives that can be monitored and can 

deliver tangible results in short to medium-term. The priorities must be defined by national 

leadership, in dialogue with Haitian society. Focusing on the core can include establishing a 

                                                 
x Such secretariats are typically established in the Ministry of Planning, or in the Office of the Prime Minister or President.  



9 
 

secure environment and providing essential and life sustaining public services that: a) help 

avoid a relapse into crisis and maintain stability; and b) form the basis for medium term 

recovery and long term development planning. Results should be visible, tangible and, where 

possible, enhance the credibility of the state before Haitian citizens. In Haiti, delivering better 

and more basic social services will be crucial in renewing the compact between the State and 

the citizens, in view of the extremely small portion of basic services provided by the State to 

date.  

As part of focusing on core functions, Haitian authorities and donors should avoid 

complex and ambitious capacity development efforts, especially in non-priority areas. 

These are likely beyond the state’s absorptive capacity, and degrade the government’s ability 

to set priorities. They should also avoid adding to the complexity of simple initiatives, which 

often occurs during peer review or coordination processes. Complex activities tend to divert 

attention from urgent priorities and achievable goals that have the most immediate impact on 

recovery. Such efforts tend not to be sustainable and the investment is lost. They also create 

unrealistic expectations, including between the government and frustrated citizens that 

increase rather than mitigate tension. For their part, donors should avoid heavy and 

uncoordinated donor supervision requirements, including multiple missions from individual 

donors, which can also divert capacity from priority activities. 

Principle Seven: Long term institutional and organisational development must be in 

accordance with strongly anchored national development objectives. Moving from 

recovery (re-establishing core functions and services within a recovery plan) to longer-term 

development (building legitimacy of state institutions within a national development plan) 

requires strong commitment at the national political level. Donors should not move too 

quickly into capacity development at the institutional levels before there is: a) political 

agreement on the systems architecture and plan;
xi

 and, b) stability and basic capacity that are 

properly consolidated. Rather, the medium and long-term building of capacity is most 

effective when part of a clearly defined path for organisational and/or institutional 

development. Institutional development outside of defined “whole of government plans” 

tends to fail, or be inefficient.  

Principle Eight: Capacity development efforts at the level of organisations and 

institutions need “champions”, or a network of champions. The ideal situation is where a 

Minister and/or senior staff are fully engaged and supportive. However, political commitment 

can be uneven across Government, with some Ministries being more committed and able than 

others. Where this occurs, Development Partners can work with “champions” inside of the 

system to build areas of success. Ideally the “champions” should be as high up in the system 

as possible, as a “champion” is normally only able to support efforts within their area of 

influence. However, one of the challenges in fragile environments is that staff, including 

“champions”, tends to be moved frequently and support is not sustained. Therefore, while a 

                                                 
xi A typical example is the introduction of financial management systems into line ministries before the Government agrees 

on an overall system that the Ministry of Finance normally will have responsibilities for rolling out.   
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“champion” is essential to get a process started, it must quickly become embedded in 

institutional systems, procedures and made operational in its tools and activities. International 

stakeholders must learn to see the signals and be proactive if personnel changes may 

undermine or seriously weaken strategic capacity development activities. Government should 

also avoid frequent changes. When national commitment and leadership does not exist, it is 

typically an indicator that capacity development efforts will not succeed. 

Principle Nine: International organisations must not worsen Haiti’s acute brain drain. 

Haiti already suffers from an acute problem of brain drain. Most educated persons migrate out 

of the country looking for economic opportunity, reducing the pool of human capital available 

for development. International organisations must not compound the situation by causing 

local labour market distortions and internal brain drain. This is a common situation and occurs 

when international organisations attract the most qualified persons away from national 

employers, including the state, with higher salaries than exists in the national market. The 

Development Partners, working with Haitian authorities must take concrete action to avoid 

internal brain drain, and create incentive for skilled persons to return to national 

organisations. 

Internal brain drain is typically one of the most negative impacts of a post-crisis international 

intervention. Principles must be agreed upon between the Haitian State and key international 

actors to not only avoid further transfer of knowledge away from State structure, but also 

reverse this trend. Rolling back the present state of competition by international actors with 

the local labour market is essential to bringing about tangible progress in the performance of 

the State both in the short and long term.  

 

Principle Ten: The use of external technical assistance creates trade-offs that must be 

managed carefully. There is often a requirement in low capacity situations to fill gaps in 

national capacity with international technical assistance, particularly in management, planning 

and line functions. While essential to establishing core state functions, the use of international 

technical assistance can produce a set of complex trade-offs and may create imbalances. In 

particular, long-term use of international personnel in the absence of a coherent training and 

hand over plan can result in dependence, where no sustainable capacity is built. From this 

follows that: 

 The role of international technical personnel must be clearly defined in any strategy and 

plan.  

 Government must retain leadership and management roles, even in organisations that 

depend on international expertise. All technical assistance contracts should in principle be 

“owned” by the relevant Haitian authority, and not the donors. 

 Contracting should, as far as possible, be done on standard terms decided by the national 

authorities. The market for technical assistance should be made as open and competitive 

as possible, to ensure value for money and the best quality of assistance.  

 The capacity development secretariat may establish a separate unit for monitoring 

technical assistance contracts, advising on standards and assessing large-scale proposals. 
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Such a unit must be staffed by persons of known independence and probity, as the 

pressures for favouritism is typically great.  

 International personnel must be suitable to the requirements, including not only their 

technical skills but their ability to work under difficult physical conditions, in a specific 

cultural context and with the ability to adapt to the challenges of low capacity 

surroundings. Advisors from countries with “mature” systems often have difficulty 

meeting these criteria. The assessment process, therefore, should identify potential sources 

of international expertise from countries with similar cultural backgrounds, languages, 

systems or have previously emerged from similar crisis or fragile situation. These persons 

are often found in the diaspora, or in neighbouring countries.  

 It is attractive to train on-the-job with mentoring arrangements between national and 

international personnel. However, on-the-job mentoring in high pressure situations has 

largely failed to transfer skills to national personnel. The immediate pressure to deliver 

can outweigh training objectives, leaving capacity development objectives unmet. It is 

often best, therefore, to separate delivery and training/mentoring functions.  

 

Haiti’s Diaspora may be a strategic resource that is currently not well used. However, the 

involvement of Diaspora in other contexts show it can be contentious, and the trade-offs need 

to be recognized and handled properly. Haiti might build a strategy that distinguishes between 

different resources within the diaspora: a) highly skilled persons living abroad who can be 

enticed back for a limited time, but at an international salary; and b) skilled persons who have 

retained strong ties to Haiti and may be willing to make a long term commitment. These 

persons will need a different incentive package, such as relocation assistance and additional 

enticements during a transition period. They might be willing to compete for senior public 

administration jobs, as well as fill temporary gaps. Local development plans could be 

developed to attract Haitians back to their place of origin. Leveraging the Diaspora’s potential 

will require close and regular dialogue between credible representatives of the Diaspora, the 

Government and the Haitian civil society. 

Crosscutting Principle: Promote gender equality and ensure transparency, 

accountability and quality assurance. Any capacity development intervention must address 

gender equality and women’s rights and include specific gender targets and indicators. 

Strategies to promote equality must be based on a comprehensive assessment of gender 

inequalities and opportunities. The principles of transparency, accountability and quality 

assurance must be integrated into all efforts, with specific mechanisms. In addition to building 

the legitimacy of the state and confidence with development partners, robust mechanisms are 

essential to establishing an effective corporate culture of accountability and learning. Current 

efforts by the Haiti Interim Reconstruction Committee to introduce international norms and 

standards for transparency and accountability must be followed up and mainstreamed into the 

activities of all State branches.  
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Annex A: Terms of Reference 

 

Principles for capacity development and institutional strengthening in Haiti (desk 

review) 
 

Background 

Norway has decided to contribute 800 mill. NOK to the reconstruction work in Haiti. The 

Norwegian contribution will support implementation of the Haitian government’s “Action 

Plan for National Recovery and Development of Haiti” (March 2010), with a special interest 

in four thematic areas: i) prevention and management of humanitarian disasters; ii) 

sustainable management of natural resources; iii) protection of vulnerable groups – 

particularly women and children; and iv) political dialogue and conflict reduction.  As part of 

these efforts, Norway promotes the integration of a broader approach to capacity development 

and institutional strengthening as an essential part of the recovery and long 

development work. This includes ensuring national and local ownership and decentralized and 

rights based approaches, especially with regards to participation and the protection of 

vulnerable groups, in particular women and children.  

 

This is in line with the emphasis by the international community on the need for a high level 

of commitment to capacity-building for sustainable development and humanitarian action. 

Through the Paris Declaration on Aid Effectiveness, partner countries are committed to 

“integrate specific capacity strengthening objectives in national development strategies and 

pursue their implementation through country-led capacity development strategies where 

needed”. DAC’s 10 Principles for International Engagement in Fragile States and Situations 

stress the need to take context as a starting point, align with local priorities, “Do no harm” and 

recognize the links between political, security and development objectives. The Inter-Agency 

Standing Committee’s Guiding Principles for Early Recovery emphasize national ownership 

and the strengthening of local and national capacities throughout the recovery period in 

fragile states.  Capacity development is also one of the guiding principles for facilitating 

effective disaster risk reduction in the Hyogo Framework. 

 

In that context, Norad seeks to services of a consultant to contribute to the reflection within 

the MFA/Norad system on how to best integrate capacity development, including institutional 

strengthening, into the long-term development work in Haiti. 

 

Purpose and objectives 

The purpose of the assignment is to inform programming of Norwegian financed initiatives, 

as well as support advocacy efforts to promote capacity development, including institutional 

strengthening, in relevant fora involved in the reconstruction of Haiti. This includes the 

Interim Haiti Reconstruction Committee and Friends of Haiti.   

 

The main objective of the assignment is to produce a short guidance note outlining key 

principles for capacity development, including institutional strengthening, both in general and 

for Haiti, as well as provide an overview of existing work in this area. 

 

Methodology 
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The report and guidance note will be elaborated based upon a desk study. This includes 

collection and review of documentation such as OECD DAC, UN and other donors’ guidance 

notes and strategic documents on capacity development and institutional strengthening, 

general lessons learned, as well as specific lessons from previous work in Haiti and other 

relevant countries, recent capacity assessments in Haiti, etc.  

DAC’s reference document “The Challenge of Capacity Development. Working towards 

good practice” (2006) shall be taken as a point of departure for the part of the assignment 

dealing with capacity development in general.  

To what extent the role of informal institution, decentralization, gender and women’s rights 

and participation as well as youth is addressed in the documentation studied, shall be 

included. 

 

Deliverables 

The Consultant shall undertake the following:  

 Prepare a report on capacity development, including, institutional strengthening (Max. 

10 pages). The report shall define capacity development, outline key guiding 

principles for capacity development, including institutional strengthening, and main 

lessons learned, both in general and for Haiti, as well as provide an overview of 

existing work in this area. 

 Prepare an annex to the report listing key resources on capacity development and 

institutional strengthening relevant for the reconstruction work in Haiti. 

 Prepare a short guidance note (2-3 pages) on capacity development, including 

institutional strengthening, relevant for Norwegian support to the reconstruction work 

in Haiti. The Guidance note shall summarize the main findings presented in the report. 

 
The report and Guidance note shall be written in English. The consultant is responsible for 

editing and quality control of the language.  

The report and Guidance note shall be submitted to Norad for approval.  

 

Qualifications 

The international consultant should have: 

 Extensive knowledge and professional experience in the field of capacity development 

and institutional strengthening. 

 Familiarity with capacity development and institutional strengthening issues in Haiti 

 Familiarity with Norwegian foreign and development policy is considered an asset 

 Experience from similar assignments 
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Annex B: Lessons on Capacity Development 

 

Norway commissioned a desk-study of “best practice” knowledge regarding capacity 

development (CapDevt) for poverty reduction based on existing literature, web-based 

knowledge networks and interviews with key informants (Scanteam 2008a). The survey of 

nearly 350 books and articles, over a dozen global knowledge networks, and a range of donor, 

NGO and research staff led to a study which – while two years old – contains a number of 

“lessons learned” that are relevant for the Haiti context.  

One key finding was that almost all the literature and thus the “lessons learned” assess the 

issues from the perspective of the CapDevt supplier: virtually all studies were done for donors 

by donor-country consultants. There was in particular amazingly few studies that looked at 

what kinds of CapDevt had been successful as seen from the ultimate beneficiaries in poor 

countries, and even very few studies that looked at what kinds of CapDevt poor communities 

actually wanted.  

What this study made quite clear was that the closer one comes to the ultimate beneficiary 

groups, the more demanding the task is. This means that more work needs to go into the 

planning and quality assurance/listening and learning part of the overall task – a component 

that is almost always under-funded and cut short in terms of time – and which thus 

undermines quality/impact and sustainability.  

While Scanteam was asked to look at CapDevt for post-crisis Haiti with a focus on the public 

sector, the key question of “Capacity for what” should have as its ultimate answer also in 

Haiti “to reduce poverty”. The lessons from this study are thus highly relevant also to the 

Haiti context, in particular because so much of the CapDevt required is exactly to address the 

needs for the poor communities. And if we succeed in getting the CapDevt principles for 

poverty reduction right at the end of the delivery chain, then the rest is simple! 

B.1  Conceptual Frameworks  

The definition of capacity used here is "the ability of individuals, organisations and 

institutions/societies to perform functions, solve problems, and set and achieve objectives in 

a sustainable manner", operationalized in the CapDevt matrix below: 

Table B.1: Capacity Development Dimensions/Needs 

Social level 
Task Complexity 

Perform functions Solve problems Set/achieve new objectives 

Individual     

Organisational     

Institutional/Societal    

 

This scheme can be used both as the point of departure for designing and targeting CapDevt 

resources, but also as the basis for performance monitoring, along several dimensions:  

 The main challenge is to ensure that CapDevt addresses poverty reduction, so the first 

question is the extent to which CapDevt is poverty relevant/ focused; 
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 The definition of CapDevt identifies three societal levels and three kinds of tasks that a 

comprehensive CapDevt activity may contribute to. Performance monitoring should 

therefore assess results along both dimensions and in particular identify possible gaps; 

 There are many different ways (“modes”) of providing CapDevt. A typology of modes is 

useful to see what works when and why; 

 CapDevt is perhaps the form of development cooperation that is most context sensitive. 

Fragile states and situations accentuate this. There is thus a need to understand the 

additional challenges that these situations – such as in Haiti – put on successful CapDevt; 

 The standard evaluation approach adopted by the international community for assessing 

results is based on the concepts of Efficiency, Effectiveness, Impact, Relevance and 

Sustainability. The appropriateness of this approach for measuring the degree of success 

should be applied/tested/verified for the case of poverty-relevant CapDevt. 

B.2  Poverty Driven Capacity Development 

The first issue to address is thus the extent to which the provision of funding for CapDevt has 

an explicit and operational poverty focus. This means that one needs to understand the degree 

to which the priorities and needs of the poor are reflected in policies, programs and 

allocations of the funding agencies. 

In order to do so, one should examine the interactions between actors in the CapDevt delivery 

chain: (i) the funding source; (ii) the local intermediary managing the funds; (iii) the CapDevt 

provider; (iv) the service provider/implementer; (v) the beneficiary group/the poor and; (vi) 

organisations that represent them in one way or another (Civil Society/Community Based 

organisations—CSOs/CBOs). An incomplete understanding of the varying and often 

competing agendas of each actor, as well as the different accountability pressures faced by 

each, can be a major obstacle to ensuring that CapDevt resources are used effectively.  
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Figure B.1: Basic Resource and Accountability Flows 
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 B.2.1  Accountability versus Resource Flows 

Resource and accountability flows are an integral part of the overall CapDevt "delivery 

chain", where resources flow in one direction and various forms of accountability, such as 

financial and performance reporting, flow in the opposite. The figure above shows 

schematically the way in which these two flow in a typical CapDevt project chain.  

Financial and services flows 

Financial resources flow primarily to a financial/administrative intermediary – often the 

national government – or to a service provider, with somewhat smaller streams directly to 

agencies that provide capacity building services. CapDevt services are then provided either 

directly to the poor by assisting them to develop their own CSOs or CBOs; or indirectly by 

strengthening those organisations that provide relevant services to the poor. This can be a 

public agency like a ministry of education, or a CSO that provides training and extension 

services. 

Accountability flows 

The strongest accountability streams are those back to the funding source. These flows are 

often in the form of formal agreements/contracts that require written reporting on the use of 

funds and results achieved, as well as external audits of accounts, performance evaluations, 

and similar. If one looks at the accountability streams in the graph, however, there are two 

aspects that the literature refers to. The first is that the form of accountability is very often 

quite different in the two halves of the graph above. On the left-hand side, the relations 

between funding actors and primary recipients of funds are generally regulated by formal 

instruments, and information is provided in writing and according to standard formats. On the 
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right-hand side of the graph, however, the relationships between the providers (whether of 

direct services or capacity building services) to the intended beneficiaries (often through 

CSOs) are quite different or even absent.  

The NGO-literature notes that these links tend to be direct and less formal. The accountability 

streams are thus largely based on personal interactions and follow-up rather than formal 

reporting. As a result, reporting from the intended beneficiaries back to the funding source is 

often transformed from the informal, personal, and unstructured (but often context-rich and 

nuanced), into formalised reporting prepared by one of the intermediary bodies into language 

and formats that have largely been determined or at least agreed to with the funding agent.  

Exceptions to this picture are large programs that require more precise performance reporting 

that can also be aggregated along the entire relational chain. The Afghanistan National 

Solidarity Program, NSP (Box B.1) is developing a strengthened monitoring and evaluation 

(M&E) system based on an improved results framework. This will form the basis for more 

coherent and consistent reporting by all the Facilitating Partners on the progress in the 

20,000-plus communities based on a set of standard indicators. 

B.2.2  Mutual Accountability  

As figure B.1 illustrates, accountability flows are only moving in one direction: back towards 

the funding source. In an effort to create a more equitable balance of power between donors 

and beneficiaries, the Paris Agenda introduced the principle of mutual accountability whereby 

funding actors should be held accountable to their local partners for decisions and funding 

allocations including for CapDevt programs.  

Box B.1:  Afghanistan's National Solidarity Programme 

An interesting case of broad-based community-driven development and empowerment is 
Afghanistan's National Solidarity Program (NSP). It was established mid-2003, and by mid-2010 
covered about 22,500 villages in nearly all of the country's 364 districts in all 34 provinces. The target 
population is the 80% of the country's 30 million that live in rural areas. 

The Objective is to lay the foundation for community-level good governance and support community-
managed projects that improve rural communities' access to social and productive infrastructures and 
services. This is done through the development of elected Community Development Councils (CDC) 
that in turn direct and manage community decisions for preparing Community Development Plans 
(CDP) select the most important for implementation, prepare the projects and apply for block grants, 
monitor performance, keep the accounts and report on results. 

The NSP has mobilized nearly USD 1.2 billion from the donors and has disbursed USD 720 million in 
village projects, USD 200 million for capacity building and facilitation, and USD 95 million in 
administration, management and quality assurance.  

The ability to reach so many communities in such a short time relies on the use of 28 Facilitating 
Partners: national and international NGOs and UN agencies that take on the mobilization, support, 
oversight and quality assurance tasks. The FPs have around 7,000 staff on the ground providing the 
day-to-day support. FP costs are high – the USD 200 million above – and questions are raised 
whether tasks could be done more efficiently. At the same time, external reviews point to important 
achievements: for the first time communities are given resources for allocation to their own priority 
needs, with accountable local bodies overseeing the task, following a standard process of 15 steps 
across five phases. This includes contacting the community, facilitating agreement on and electing a 
CDC, preparing a CDP, selecting priorities, designing projects, implementing and reporting on them, 
evaluate and reflect on learning experience and review the CDP. 

The four major Outcomes of the NSP seem to be (i) improvement in social cohesion by enhancing 
collective decision-making and action, (ii) improvement of the socio-economic welfare of the 
population, (iii) empowerment of the population, including inclusion of women in the decision making 
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process, and (iv) improvement in the communities' trust towards the Government, where the 
Government has to win its legitimacy by delivering tangible results in a timely manner.  

The program design is clearly a top-down structure, but was based on extensive consultations with 
national stakeholders and reviewing relevant experiences in other countries, in particular Indonesia's 
kecamatan community-development program. A major National Public Consultation process took 
place in all districts and provinces at the end of 2007, ending with a National Conference mid-
November with 450 CDC delegates, of which more than a third were women. The conference adopted 
a number of proposals, in particular to ensure links to the public sector, and CDC sustainability. 

In order to track performance in a rigorous manner, the NSP is doing a randomized impact evaluation. 
This is a multi-year study designed to assess the impact of the NSP and test potential refinements to 
strategies of program implementation. The study involves 500 villages in 10 districts in northern, 
eastern, central, and western Afghanistan. Half of the villages participating in the study have been 
selected to participate in the NSP program over the next two years, while the other half serve as a 
control group. Outcomes of interest are tracked by a series of household and focus group surveys 
administered in all 500 villages and by monitoring exercises undertaken at key stages of program 
implementation (see www.nspafghanistan.org ). 

The literature has little to say about how this mutual accountability of the Paris Agenda is 

playing out in practice, except to point out that it is largely limited to formal meetings 

between funders and funds recipients, such as annual meetings or project/program meetings. 

Here recipients have an opportunity to present their priorities and views. However, the 

literature does highlight several important issues:  

 The inequality in the relations between the parties remains clear: "he who pays the piper 

calls the tune". While some donors take the partnership principles seriously and listen to 

beneficiaries, others do not. Additionally, donors are sometimes compelled to respond to 

forces they face at home: public opinion, and political and interest group pressures. But 

there is little in terms of actual power and influence that the beneficiaries can bring to the 

table – they are hostage to the benevolence of the donor; 

 This asymmetry is particularly strong when it comes to technical assistance and some other 

forms of providing CapDevt (see below). These forms of development cooperation have 

always been seen as donor-driven, where local voices tend to be especially weak; 

 Donor funding for civil society is seen by CSOs as less structured and predictable than 

state-to-state funding and prone to quick changes according to popular trends. These trend 

shifts are not driven by local needs or CSOs, so the CSOs are generally left to simply 

respond and accommodate these changes—though lately there have been some 

improvements as reflected in the attempt to agree to "good donorship" principles and 

increased use of more strategic forms of CSO support (see Box B.8).  

Looking at what might be termed "Best Practice" in this context would therefore have to be 

instances where the capacity development choices were derived from the needs of the 

intended beneficiaries, and the response from the CapDevt "supply chain" was driven by this.   

The most convincing stories from this perspective are found in NGO studies. There is a body 

of literature showing how NGOs have developed better approaches to establishing dialogue 

and trust with local actors, and from this have improved their understanding not only of what 

were the priorities of the local communities, but also which CapDevt processes worked best 

when assisting local actors to mobilize, articulate needs, assume new roles and 

responsibilities, and ultimately challenge the CapDevt funding agencies or authorities.  

B.2.3  Disaggregating the Actors  

http://www.nspafghanistan.org/
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The potential actor groups in a CapDevt delivery chain should be disaggregated for more 

careful understanding/analysis of particular situations (such as in Haiti): 

1. Funding Actors: There are typically four actors that fund CapDevt: bilateral donors; 

multilateral agencies (while UN agencies have always funded CapDevt, the development 

banks are now also increasing their grants and soft loans for CapDevt); private 

foundations; and larger international NGOs (INGOs) that mobilize considerable own 

resources. In some situations and some sectors they may also be important funding from 

private sector actors, particularly within their own sector-economic fields. The INGOs are 

seen as the most CSO-friendly and accountability-aware, while the multilateral agencies 

are perceived as the most rules-bound. Bilateral donors vary considerably in terms of 

flexibility, areas of support, and modes of support; 

2. Financial/Administrative Intermediaries: Resources to finance CapDevt for the poor 

through public sector service providers go through the host government. When it comes to 

funding civil society development, the recent trend is to use intermediaries: INGOs, local 

umbrella NGOs, private companies, UN agencies, and some government offices. The 

roles vary from limited administrative and financial intermediation to selection, quality 

assurance and direct CapDevt support to funds recipients. The range, number and 

sophistication in intermediary set-ups is increasing, in part to address the problems of 

reaching out and addressing differentiated needs in complex or fragile state settings; 

3. Service Providers: The service providers in this context can be public institutions, private 

firms or civil society organisations, typically NGOs. There is a wide variety of actors in 

this category, which means their roles and proximity to the poor vary considerably; 

4. Capacity Development Providers: The relevant actors here are those that either help 

service providers build their capacity to deliver poverty-relevant services, or help the poor 

build their own capacity. The CapDevt providers for building the capacities of the poor 

are typically NGOs/CSOs, while those supporting service delivery agents include private 

firms and public or semi-public institutions like civil service training institutes; 

5. Intended Beneficiaries: The major group of intended beneficiaries in low-income 

countries are the rural poor, though the number of urban poor is growing rapidly. The 

organisational density is generally much lower in rural than in urban areas, and much of 

rural organisation and structures are based on traditional power structures. The ability of 

"the poor" to voice opinion and demand their rights are weak, in particular for more 

marginalised groups like women, the elderly, children and the disabled. Many CapDevt 

efforts are thus directed at building organisational "voice" – often in the form of CSOs – 

that in some way represent poor groups. These can be advocacy groups, membership 

based or local community-based organisations, faith-based organisations etc.  

The NGO literature reflects a growing critical assessment of the degree to which various 

bodies truly are legitimate representatives of various beneficiary groups. But the studies 

also seem to show that there is greater proximity to the real target groups and their 

problems than previously, and that NGOs/CSOs spend considerable resources to identify 

stakeholder priorities, supporting their organisational efforts, and using participatory 

techniques to ensure representativity and consensus on needs and tasks.   

B.2.4  Understanding the Accountability Pressures 

When looking at figure B.1, there are several other dimensions that should be considered 

when assessing the accountability pressures at work on the different actors:  
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 The first is the division between international and national actors. The funding actors are 

all international, the CSOs and beneficiaries all national/local. The service providers and 

financial/administrative intermediaries tend to be national, while CapDevt providers can 

be either: foreign or local firms, INGOs or NGOs. The "loyalty"/accountability pressures 

are different along this dimension, as international actors tend to be more responsive to 

the funding actor's accountability concerns.  

 There is also a need to understand the accountability pressures that exist within a country, 

and perhaps particularly in the public sector. The extreme situation is one of "state 

capture" where the state is dominated or controlled by a particular group or party (to a 

large extent claimed to be the case in Haiti). Accountability pressures thus are towards the 

agenda of this group rather than the stated objectives of poverty reduction. This can 

clearly influence how "demands" from the intended beneficiaries are transmitted along the 

resources- and information chains. 

 While the graph distinguishes different functions in terms of the CapDevt "delivery 

chain", this is not the same as distinguishing different actors. INGOs in particular may 

play a number of different roles, since they can be an intermediary but also a capacity 

provider both to service providers – in particular local CSOs – and to beneficiary CSOs 

that are to provide voice to the poor (see figure B.2 below). They may therefore face a 

series of different pressures and potential conflicts of interest that may create 

accountability dilemmas. 

 

 

Box B.2:  Organisational Development and Poverty Reduction 

The CapDevt literature has moved away from discussions on the role of experts and technical 
assistance towards organisational development. But focus has remained on the public sector, and 
often linked to disappointing results of Public Sector Reform (PSR) over the last decade. The World 
Bank summarised the "state of knowledge" in its "Building State Capacity in Africa" (Levy and 
Kpundeh 2004). The book's final reflections support the need for a more meritocratic public sector but 
notes the long time it took to establish this in the industrialised countries. The politics and economics 
of reform is seen to be missing from a debate that has been too technical and organisation-centred 
and not appreciating the larger context (the "open system"-perspective by authors like Boesen et al), 
which also weakens the important discussions on control and oversight by democratically elected 
bodies. The decentralisation sub-debate is also seen to be too narrow and not open to the linkages to 
civil society and existing forms of social organisation already in place. 

This is in line with "New Institutional Economics" that talks about different levels of institutional capital. 
Formal institutional arrangements such as new forms of law (land rights), changes in roles among 
institutions, and establishment of new institutions like political parties may take 10-100 years, while 
organisational changes typically take 1-10 years. Changes in resources allocations, individual choices 
driven by market logic are continuous and instantaneous. The PSR is trying to address two levels 
simultaneously – both "the rules of the game" and "the actors of the game" in Douglass North' 
formulation – which is too broad and tries to tackle deep-seated forces at the same time (Box 6.5). 

While some studies have looked at individual learning as a function of organisational development 
(Lusthaus, Adrien et al 1999), only a few have reviewed the problems of organisational learning in the 
development context (Pearson 2006; Johnson and Thomas 2007). The European Centre for 
Development and Policy Management, ECDPM, has taken a "system thinking" approach, which is a 
relatively influential part of organisational development and learning in industrialised countries but not 
much applied in the development context (Morgan 2005). 

Two studies used Appreciative Inquiry, which is considered by some a more appropriate approach for 
studying learning in complex socio-cultural contexts (Watson 2005; Datta 2007). A recent survey 
among "change management" practitioners globally showed that this is particularly well known and 
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used in the Southern Africa region ("Change Management Toolbook 2005"). A more specific "African" 
version of this is the "Ubuntu" approach that is used by NEPAD in its work (Khoza 2005). 

But this work is still focused on formal organisations, largely in the public sector. And there is little that 
connects the studies to impact on poverty. Where this is discussed is largely in connection with social 
sector development and decentralisation, largely in theoretical terms with little empirical data. 

There is little analytical work in the NGO literature on organisational change and experiences with 
what the poor want, and how best to achieve this. There is a lot about the practical problems 
encountered when doing community-based CapDevt, but apart from general "lessons learned" about 
the importance of ownership and context, little seems to be known about how to identify and ensure 
sustainable local organisations. A key example of this is the massive work that has been down across 
Africa on rural-based water supply and sanitation systems for several decades, and where basic 
issues of inputs supply chains (spares, technical expertise) and financial and organisational 
sustainability still seems to elude clear conclusions. 

There is also surprisingly little if anything on gender, poverty and community based organisational 
development. Given all that has been written and said about gender and poverty in rural Africa, one 
would have thought that more work would have been done on "returns to efforts of gender-relevant 
CapDevt", but this study did not identify anything that was interesting in this regard. 

At the same time both the NGO literature and the web-survey point to the importance the poor attach 
to organising themselves and the considerable time they are willing to invest in discussing and coming 
together. There seems therefore to be a felt need for more and better organisational development – 
but we still do not seem to know much about what the organisational structures should look like, what 
the focus and objectives should be, and how best to assist the emergence of more demand-driven 
organisational development by and for the poor. 

 

B.2.5  Findings and Conclusions 

A key challenge for making CapDevt more poverty-driven derives from the large and diverse 

number of actors that may intervene in a CapDevt "supply chain" and the different 

accountability pressures each actor faces.  

 The actor list may include funding agents, administrative intermediaries, service providers, 

CapDevt providers, beneficiary organisations, and the beneficiaries themselves; 

 Each of the above groups can be sub-divided into actors that structurally may be quite 

different (bilateral donors, NGOs, multilateral institutions on the funding side; private, 

public and civil society actors on the service provision side). As a result, the full set of 

actor-agendas can be quite heterogeneous. The resultant CapDevt delivery-chain can 

therefore be complex and vary considerably from one case to another; 

 The accountability pressures vary depending on the nature of the actor, as seen above, but 

are also determined by whether the actor is international or national; or is in the public or 

private sector. 

The Paris Agenda objective of Mutual Accountability is therefore likely to be particularly 

difficult to attain in the case of accountability to the poor – poverty-driven CapDevt – because 

the delivery chain is the longest and hence most vulnerable to fracturing and "capture" by the 

different agendas and accountability pressures faced by actors along the chain. 

B.3  Can Capacity be Planned for and Measured? 
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Taking the CapDevt definition and matrix as the point of departure, it may be easier to 

address the general question of if and how one can measure CapDevt.  

Much of the capacity development that is taking place is in the two first cells of the "Assigned 

tasks" category: training individuals and strengthening organisations to address their core 

responsibilities better. A key discussion in the CapDevt literature is the extent to which 

"assigned tasks" means that it is clear what the CapDevt objectives are or should be. The 

criticism of the "blueprint" approach to CapDevt is that just because the core responsibility of 

an entity is reasonably clear – for example delivering preventative health care services to the 

poor – it is not necessarily obvious what specific capacities are required, nor how they should 

be developed. The latter dimension can be particularly contentious, where an agreement on 

the "what" to achieve can be reached but not the "how". That is, while a CapDevt supplier 

often believes the task should be seen as belonging in the “Addressing Tasks” column the 

local actors experience the issue as being much more “Solving Problems”: the “how” has not 

been well defined – or worse, incorrectly defined, typically by the CapDevt provider!  

However, when tasks can be considered well-defined and thus largely pre-determined, the 

capacity building that is required can be planned for. Capacity activities can be monitored 

against target values. Achievements can be benchmarked. The rigorous logic of objectives-

oriented planning and results-based management, using tools like the logical framework 

approach (LFA), are thus seen to be valid.  

Once the CapDevt shifts towards building skills in solving problems and setting and 

achieving new objectives, the planning logic of the LFA approach is claimed to lose its value 

because there is less predictability in terms of the results that will be produced. Furthermore, 

as one moves from improving competencies for pre-determined tasks – which can be done 

through formal training, on-the-job learning or other standard knowledge transfer techniques 

– the “problem solving” CapDevt skills required are more facilitation and process 

management. These are considered more complex and costly CapDevt activities because they 

focus on building critical reflection and systems development. These processes must be 

client-driven and managed: it is not possible for an external agent to "transfer" critical 

reflection.  

When it comes to the last column, of “setting new objectives”, studies note that this 

essentially means the transformation of existing "assigned tasks". This may just introduce new 

activities – expanding the scope of options available to a society – but it will typically also 

mean changing relations, which means changing existing power balances. This will often 

generate resistance. The transformational nature of "setting new objectives" thus is often 

much more complex and contentious than at first perceived by outside actors. 

These points would seem to support the critique that NGOs often level against pre-planned 

donor programs when it comes to moving into the "right-hand" areas in the table above: such 

processes must be considered as almost unique in each case, and difficult to plan in terms of 

expected measurable results. Afghanistan’s NSP program may be an important counter-

factual example. The program clearly covers the full range of capacities, from learning basic 

book-keeping and planning (assigned tasks) to solving problems and setting and achieving 

new objectives – the latter in fact is the key to the program. The term for the capacity 

providing agents – Facilitating Partners – also reflects the focus of the work that is being 

done. At the same time, the program will be carrying out rigorous impact evaluations based 

on randomized selection of villages, with a baseline and a control groups. While this is 

costing a fair amount of resources, it is also seen as cost-effective because it will generate 

credible and valid data that can be used both for developing new policy and better 

programmes. 



23 
 

It should also be recognized that once New Objectives have been agreed to, they in fact 

become Assigned Tasks – and thus should in principle be as amenable to measurement as any 

other task. The strict differentiation between Assigned Tasks and Setting new Objectives is 

thus partly an analytical one, and partly one about time and when in the process one is 

looking.  

But it is also the case that actors are struggling to specify appropriate criteria for measuring 

capacity building in these more process-intensive categories. Considerable effort is being 

exerted to address this, but there is still little in terms of "good practice" Outputs, Outcomes 

and Indicators for these dimensions. 

B.3.1  Management and Leadership  

Management is becoming an increasingly important component in CapDevt discussions. 

While the LFA approach focuses on the "deliverables" of an organisation (the Outputs it is to 

produce) and organisational development work concentrates on structure, core functions, key 

instruments and processes, there was less on management which is supposed to ensure that 

skills, structure and systems deliver the desired outputs
xii

.  

There is, however, a growing number of programs and literature about leadership (which 

seems to be a less problematic term than management), supported by a range of donors, 

NGOs, foundations and international agencies. The World Bank Institute, building on a 

UNDP "CapDevt Resources" document (UNDP 2006b), notes three key leadership skills: 

capacity to develop and mobilize stakeholders around a shared vision; ability to ensure 

effective translation of that vision into concrete outcomes; and commitment to integrity and 

ethics and the practice of accountability (World Bank 2007). These skills largely encompass 

the more comprehensive management concept.  

Management as a function ought therefore to be a fourth and separate level or dimension in 

the above CapDevt definition. Both the UNDP and WBI documents stress the need for 

verifying and measuring leadership results, developing indicators and evaluating how well 

leaders and organisations perform. This is an area that should be able to produce more 

empirical material in the years to come. 

B.3.2  Capacity Development, Ownership and Empowerment 

An interesting extension of table B.1 is linking the categories of Assigned Tasks, Solving 

Problems, and Setting New Objectives, with the concepts of Ownership and Empowerment.  

The starting point for this is a criticism in the social science literature of the vague and often 

inaccurate statements by development actors when they claim that they employ participatory 

techniques. More careful studies have shown that what is called "participation" covers a wide 

range of interactions, where the degree of symmetry and genuine voice of the parties can be 

highly uneven. One useful typology classifies participation in four classes (see Cornwall and 

Jewkes (1996), "What is Participatory Research?" Social Science and Medicine): 

 Contractual: Largely a remunerative arrangement for ensuring engagement by the partner 

("Here is my report. As the national counterpart I expect you to comment on it"); 

                                                 
xii

 Part of this was undoubtedly due to the large number of studies on the public sector that noted that many of the top leaders 
were members of the ruling political-economic elite. Their positions therefore owed more to their political connections than their 
management skills, and their interest in the jobs were not based on delivering against job-specified results but on various forms 
of political patronage and rent-seeking. 
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 Consultative: The partners' opinions are asked for (ranging from "This is my report, what 

are your comments?" to "This is the question, what do you believe are the answers?");  

 Collaborative: The parties work together on design, implementation and management 

("This is the question – how can we find the answers?"); and 

 Collegiate: Full sharing of responsibilities and decisions – power and influence is 

deliberately equated as much as possible with both parties intent on learning from the 

other ("What do you believe are the key questions, and how should we address them?").  

The key claim is that much of what passes as "participation" actually fits into the first two 

categories above. Here the premises are fully provided by one party, so the other has little if 

any real influence on either the definition of the issue or how to approach the answers. 

The more interesting issue is the link that can be made between degrees of participation and 

generic results in terms of process and product when discussing capacity development.  

The argument is that Contractual and Consultative forms for collaboration leave little in 

terms of new capacity with the local partner, except some purely technical skills (better ability 

to implement Assigned Tasks). The Collaborative approach, however, asks the partner to 

find new answers – Solve Problems. The answer is not obvious, and because it is being 

developed by the partner as much as the external actor, there is a stronger degree of 

Ownership to it. The consensus is that with greater local Ownership comes increased 

Sustainability of the solution. 

Finally, the Collegiate approach requires the local partner to analyze the problems being 

faced and select those that are most important and work out the best solutions – Setting and 

Achieving new Objectives. This is in fact a process of real Empowerment because the local 

partner has to take responsibility for setting the agenda and the course of action. This in turn 

means that there is a real transformation in relations between the two: the external actor 

becomes a resource to the local partner and programme objectives are truly demand-driven. 

This change in power relations is what many development actors claim they are pursuing but 

which is often elusive and difficult to achieve. 

Table B.2:  Capacity Development Outcomes as function of Degree of Participation 

 Assigned tasks  Problem solving  Setting and achieving 
new objectives  

Degrees of Participation 
and CapDevt Outcomes 

Contractual, 
Consultative: Better 
skills in carrying out 
assigned tasks 

Collaborative: leads to 
Ownership, which 
improves 
Sustainability  

Collegiate: leads to 
Empowerment, which 
Transforms Relations 

Table B.2 illustrates that if one wants to support the empowerment of local partners, they 

must be given the responsibility for setting and achieving a program's objectives. This can 

only be done through a collegiate process in which facilitation and process support are key, 

not technical and management skills. But also conversely: if a CapDevt program remains 

focused on just upgrading knowledge of how to address assigned tasks, one should not expect 

significant progress in terms of ownership and empowerment or local innovation. 

B.3.3  Findings and Conclusions 

It is possible to operationalize the definition of Capacity Development along the two 

dimensions of (i) Societal level, and (ii) Task complexity, to arrive at a matrix of CapDevt 

needs.  
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As task complexity increases, the CapDevt skills required move from skills transfer to 

facilitating and process management. There is disagreement regarding the degree to which the 

more complex tasks can be planned for, where NGOs typically argue that context and process 

make this unrealistic, though examples show it may be feasible. However, there is little in the 

way of Best Practice examples with measurable indicators for this.  

Setting New Objectives may be less of a planning challenge than a political one: new 

objectives often imply shifting power relations, which generates resistance. On the other 

hand, once new objectives have been decided, they simply become the new Assigned Tasks. 

While the CapDevt definition includes the three social levels it leaves out management/ 

leadership, which is increasingly recognised as a critical component of CapDevt and requires 

more attention. 

Finally, the analytical scheme can be used to link forms of participation – a concept that is 

central to much of the discussion surrounding CapDevt – to the degree of task complexity. 

This in turn can relate the concepts of Ownership and Empowerment as successful outcomes 

from efforts at improving Problem Solving and Setting and Achieving New Objectives 

capacities. 

 

 

B.4  The Structure of CapDevt Relations and Transaction Costs 

Another approach to analysing how to improve efficiency and effectiveness of CapDevt 

efforts is to look at the transaction costs involved. Figure B.2 shows where key actors 

typically are located across a transactional "capacity-communications" space. 

Figure B.2:  Key Actors in Capacity  Communications Transactional Space 
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The capacity dimension reflects a composite assessment of an actor's own organisational and 

financial capacity. Funding agencies score the highest since they have the financial resources 

for CapDevt, and also typically are well resourced in terms of staff and organisational 

capacity. At the other end of the scale are the “end-use” beneficiaries, "the poor". 

The other dimension is the communications dimension, since one of the greatest challenges in 

the donor-beneficiary relationship, according to much of the literature, is the 

"communications gap" between them. This is represented here in terms of how the two sets of 

actors typically communicate, as described above. Donors rely heavily on formal and 

contractual systems that among other things can permit easy information aggregation across 

many actors and situations. Norway, for example, funds development activities in over 100 

countries, much of this through Norwegian NGOs, and has a need for aggregating data when 

presenting results achieved with Norwegian funding. CBOs and beneficiaries, on the other 

hand, convey their concerns in the particular context in which they live. This "communication 

dimension" is thus a proxy for a more complex socio-cultural distance between the actors.  

The transaction costs can therefore be broken down along the two dimensions in this scheme. 

The first is the access costs of the resources necessary to provide the capacity to deliver 

resources from the funding source down to the intended beneficiary. The other is the 

communications costs of ensuring acceptable accountability. This should in principle be 

flowing both ways and thus contain the costs to all parties along the delivery chain.  

In principle it should be possible to measure these transaction costs since the delivery chains 

are transparent where one would look at direct costs and time-use by the different actors. In 

the case of the NSP, total transaction costs are about 25% of the resources delivered: this is 

what the FPs charge and overall administration and quality assurance of the program costs. 

The simplest cases are when the parties are quite close in this transaction space: a donor 

country Auditor-General's (AG) office may be providing support for the development of a 

partner country AG. The "transactional distance" between the two is minimal: the 

responsibilities of the two AG offices are quite similar, the work should largely adhere to the 
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same international standards, the ways of operating and the reporting chains might be quite 

alike, etc. AG offices thus largely operate within the realm of "assigned tasks", and though the 

partner AG may require organisational and management strengthening, the short- and longer-

term objectives, Outcomes and Outputs can be defined. This case is shown as the two actors 

more or less side by side in the top part of the graph – the gap between them is along the 

capacity dimension. 

Reaching the intended beneficiaries is more complex. In theory, INGOs can play an important 

role because they may cover a fairly large area in this transactional space, particularly if they 

themselves are the funding source, intermediary and the provider of capacity development – 

normally through or to CSOs/CBOs.  

In reality the relational distance between INGOs and local organisations tends to be greater 

than the INGOs themselves imagine. Several studies from African countries show that INGOs 

are often not perceived as positively by local CSOs as they think. The integration of functions 

within an INGO in fact may make the relations more contentious as CSOs often resent the 

INGOs acting both as information gateway (intermediary), source of financing, and 

"partner"
xiii

 (see Box B.3).    

In a similar vein one can look at how "typical" national actors can approximate beneficiaries. 

Public service providers are often seen to be fairly formalistic and client-insensitive. Local 

CSOs tend to be more flexible and closer to beneficiary groups, while private sector providers 

are often somewhere in between since they in principle are to be client-oriented, though the 

actual picture varies considerably.  

Box B.3:  INGOs as “Partner-CSOs” or Intermediary Agents 

A review of Norwegian CSO support in Tanzania found that local CSOs had very different 
perspectives on the partnership and power relations between an INGO and national CSOs than did 
their Northern partners. Local CSOs would often refer to the Norwegian partner NGO as “donor”. 
Tanzanian organisations did in general not feel that they had enough ownership of the programs, and 
that the relationship was fundamentally unequal (Chapman and Wendoh 2007). 

 "The fear of being identified in this report shown by the vast majority of our informants in Tanzania is 
one illustration of this. Other examples include Tanzanian partners being more accountable to their 
Norwegian partners than vice versa and only the Norwegian party to any agreement being in a 
position to take action if the other party broke its terms. [….] Nearly all were anxious that their 
Norwegian partner might decide to end the partnership unexpectedly or without consultation. [….] This 
means Norwegian CSOs have enormous influence over agendas, who gets money, and who has the 
final say in whether a report gets accepted. These dynamics not only affect the relationships between 
the Norwegian and Tanzanian partners, but also their relationships with communities in Tanzania." 

In response to the question of what the added-value of the Norwegian CSO as partner was, the 
Tanzanian CSOs were very clear that the most important factor was the funding. "[..]informants in both 
Norway and Tanzania suggested that insufficient attention was often paid by Norwegian CSOs as to 
what the exact nature of this added-value was. There were also concerns expressed as to whether the 
Norwegian CSOs always had the necessary capacity themselves to ensure this potential was met. In 
particular blanket uses of terms such as ‘strengthening civil society’, ‘empowerment’ of partners and 
‘capacity building’ were sometimes seen by Tanzanian informants as containing an assumption that 
the Norwegian CSO had abilities and capacities purely as a result of being based in a developed 
country."  

How to understand the actual transaction costs involved can be analysed by means of a 

standard stakeholder analysis: map out the key actors with their roles, interests, incentives, 

and the accountability pressures they face in the CapDevt delivery chain (see table B.3). 

                                                 
xiii

 The statements above are of course gross generalizations. In many instances such relations are very good and have been 
developed over a long period of time. The point is more analytical: that the mappings of actors are meant to be "archetypical" 
and subject to verification in each case, but can serve as a general starting point for understanding particular relations, or kinds 
of relations. 
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Based on this, one can assess to what extent interests (own agenda) and incentives are 

sufficiently balanced to ensure the delivery of services down the project chain and the 

maintenance of accountability in both directions.  

Table B.3: Stakeholder Analysis Framework for CapDevt Transaction Costs 

 Roles Interests  Incentives  Accountability pressures 

Funding actors      

Intermediary     

Service provider     

CapDevt provider     

Beneficiary 
agency/CSO 

    

Beneficiary groups     

When carrying out such an analysis it is important to specify the nature of the particular actor. 

It can make a big difference if the intermediary is an umbrella NGO or a more professional 

management NGO or a UN agency or a private company. Their interests, roles, incentives and 

accountability pressures can vary considerably. In particular their incentives for ensuring the 

two-way accountability can be highly skewed towards the upwards accountability for 

resources-use, rather than the downwards accountability for CapDevt allocation decisions. 

The classic finding when a several actors are involved is that there are a number of 

contradictory forces/incentives at play, since each actor has its own set of objectives that are 

not fully aligned with those of the other actors in the CapDevt delivery chain.  

One way to address the problem is to make the links between the actors as few and tight as 

possible: the Demand-Supply chain should be minimised so that transaction costs of 

Demanders being heard by Suppliers are minimised. One "Best Practice" minimization of 

CapDevt transaction costs to households is provided by Microfinance Institutions (see Box 

B.4). Another approach is to use professional intermediaries whose contracts are structured to 

ensure that they reduce transaction costs to the other actors and instead are paid to internalise 

these costs themselves (see Box B.5). 

B.4.1  Findings and Conclusions 

 The transaction costs to the parties for ensuring poverty-relevant CapDevt are related to 

bridging two gaps: a socio-cultural distance represented by differences in mode of 

communication, and the costs of providing the resources and ensuring the two-way flow 

of accountability. This can largely be measured in terms of direct costs and time use 

through the delivery chain. This is complicated, however, by each additional link in the 

chain since interests, incentives and accountability pressures are not fully aligned between 

the actors. 

 Minimizing the number of actors in the chain is not necessarily the best way of reducing 

transaction costs because some actors are not good at bridging such gaps (direct donor-

CSO links, for example). Using "smart intermediaries" is instead increasing.  

B.5  Modes of Capacity Development 
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When one speaks of "modes of CapDevt", this is taken to mean how funding actors ensure 

that CapDevt is supported. It is useful to distinguish three or four "modes": (i) providing or 

promoting knowledge and organisational know-how ("CapDevt software"), which is the most 

common form; (ii) infrastructure and equipment ("CapDevt hardware"); (iii) financial 

support; and (iv) pooled funding. The latter is not really a separate mode but primarily a more 

complex version of financial support. It is, however, used more and more in complex and 

fragile state situations, and thus merits looking at as a separate case since it raises some 

particular issues. 

When discussing modes, one needs to look both at the supply and demand sides of the 

equation, and also to define who the actors are to whom the CapDevt "mode" is directed. In 

the case of financial support, for example, this is largely to organisations while the other two 

sets of modes can address both individual and organisational levels.  

B.5.1  "Software" Support: Promoting Knowledge and Organisational Know-how 

Most attention is normally given to the different forms of CapDevt "software": (i) technical 

assistance; (ii) twinning/partnerships; (iii) training including mentoring and learning-by- 

doing; (iv) salary support; and (v) access to knowledge and information including research 

and studies funding. 

The main concern about CapDevt "software" is that this has traditionally been highly donor-

driven. Donors often provide this form of assistance "in-kind" through consultancy firms from 

the home country, scholarships for studies in the donor country, training provided by experts 

from the donor country or in connection with projects funded by the donor country.  

 

Box B.4: How MFIs Minimise and Transfer Transaction Costs  

Microfinance Institutions (MFIs) provide funding all the way down to local households, and thus should 
have the most complicated and costly set of transaction costs. However, through a set of tightly 
structured procedures, total transaction costs are minimised. The best-known and most successful 
MFI, Grameen Bank (GB), in Bangladesh, developed an approach that is copied by many other MFIs, 
where most transaction costs and almost all the lending risks are in fact borne by the borrower (see 
www.grameen-info.org ). 

The borrowers are organised into self-selected groups of five, where the members guarantee for each 
other's loans. This joint liability means that group-pressures will enforce compliance with Bank 
repayment rules – GB does not have to spend many resources on what is normally the most costly 
oversight function. Each loan is, however, individual and based on a proven savings record of at least 
six months. The loans are thus not so much against the expected return on the investment project – 
though that is important – but against the household's savings record. In many ways micro-finance 
lending is a smart form of forced savings, since repayments are weekly while the project itself may 
have a one-off pay-out a year later (pig raising, cattle fattening etc).  

While the MFI provides small-scale capital for income generating activities, an important value-added 
for many women joining is the inclusion in a network of other women, which gives them access to 
information they otherwise would have been excluded from. It provides training in a range of 
organisational issues – not least of all implicit learning from being part of an organisation that they 
themselves own: all members buy a share in GB and thus become owners and get "voice" in decision 
making. As part of this, in the 1980s GB organised a mass mobilisation to discuss its long-term values 
and vision, leading to "The 16 Decisions": promises that all members make to themselves, their 
families and their groups about how they are going to improve their lives, contribute to local society, 
and provide a better future for the children. The result has been an amazing capacity development at 
individual, household, local community and at the organisational and societal level. Because of the 
principles of transparency and accountability that GB developed, the MFI sector in Bangladesh 
produced a repayment record in the 95-98% range, in a country that ranks among the worst on 

http://www.grameen-info.org/
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corruption and where the formal banking sector faced major problems due to corruption and poor 
management.  

Another Outcome of microfinance lending is a reduction in vulnerability at household level. Perhaps 
even more important is that as GB has grown at the community level, it has facilitated a substantial 
increase in "social capital": networks, formal organisations and increased trust.  

The time-cost (transaction costs) of membership is substantial. Yet women in particular queue to 
become members since benefits are seen to out-weigh costs by a wide margin. GB is thus providing a 
service for which the poor are willing to pay a high price, because it succeeds in fostering capacity 
building. As a result of its success and profitability, GB has been able expand its capital base and 
membership to over 8.3 million members.  

MFIs are unique organisations since they have to mobilise the financial, organisational and skills 
capital required while at the same time reaching all the way down to the household level with their 
services. They cover the entire capacity-communications gap in figure 6.2, yet the full costs of doing 
so are paid for by their borrowers – a feat no other kind of organisation has been able to replicate.  

It should also be noted that there are substantial public goods-aspects to the CapDevt work of GB and 
other MFIs, namely group mobilization and organisational support. In the last evaluation done for the 
donors on GB, one of the most important findings was the inter-generational values-transfer that is 
taking place: women members of GB were transmitting new values and aspirations to their daughters. 
A further aspect that tends to be under-estimated is the more systematic access to information that the 
GB network provides, leading to women actively querying and requesting additional information rather 
being passive recipients of whatever information comes their way (Econ 1999).  

Technical Assistance (TA) 

TA can be provided short-term or long-term. Short-term tends to be for specific training or 

consultancy services, while long-term can be for (i) advisory roles (policy and technical 

levels); (ii) mentoring and other on-the-job training tasks, (iii) as a formal trainer, (iv) as gap-

filler when the partner does not have the requisite skills or is away due to training to take over 

the task, (v) management and implementation responsibilities, often as member of project 

implementation units (PIUs) or through consultancy contracts.  

TA can be project based or free-standing (independent advisors). It is usually directly 

supplied (and thus tied) by the funding agency, though sometimes procured by the local 

partner. When it is provided as tied aid by the funder, studies show that TA efficiency is 

significantly reduced. Furthermore, donor-supplied TA often is linked with other donor 

concerns than just CapDevt (for example information access or resource control). TA is 

expensive on the funding side but may appear as a "free good" to the partner (they do not 

have to pay for the TA) and is thus often used inefficiently and with no sustainable impact.  

TA personnel often feel uncomfortable in their roles because all parties know that the 

foreigners are earning a lot more than the local staff and thus have a very different incentive 

structure. TA personnel may feel compelled to go beyond their assigned tasks. As a result, 

they can overstep their job responsibilities and try to deliver as may Outputs as possible rather 

than acting as a support and resource to facilitate local capacity development. The impatience 

that has been noted as a problem for locally-managed and sustainable CapDevt is very 

obvious in the case of TA. 

TA in the form of PIUs generally gets poor marks when it comes to CapDevt as they tend to 

perform as "parallel" management structures outside the control and pay scales of the public 

sector. They have been justified in situations of extremely weak public sectors when critical 

services need to be delivered (health and education, for example), but the overall conclusion 

is that PIUs must have a hand-over and exit strategy that is realistic in order for them to 

perform any useful CapDevt function. 
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TA is also the form of development cooperation that is least coordinated and aligned. This 

often has a lot to do with lack of credible national capacity programs. However, an additional 

problem is often that donors provide CapDevt without a clear long-term vision for what is to 

be achieved. This lack of clearly articulated objectives and realistic timelines was seen as a 

major weakness in the World Bank's CapDevt funding in Africa report (World Bank 2005c). 

The lack of coordination comes largely from the short-term project nature of much of 

CapDevt: with a number of different short-term project TA activities with different time 

horizons, it is difficult to coordinate, and as long as TA is largely donor-supplied, donors are 

not interested harmonization and for national authorities it becomes almost impossible.  

There are emerging experiences of alignment of TA around Sector Wide Approaches 

(SWAPs) and general budget support. But even when there is the necessary political will to 

put together joint efforts, practical problems often hamper progress: TA is very management 

intensive. Dollar for dollar disbursed it is costly, whether in own administrative time or 

through the overheads paid to consulting firms. And the coordination costs of fragmented TA 

efforts become very high, and usually has to be absorbed by the local donor administration – 

the donors avoid those costs. This becomes a major burden to local administrations that tend 

to be over-stretched to begin with. At the same time, the pressures on donor agencies by the 

home-country TA industry can be considerable since this is one of the few forms of 

development cooperation – in an era of untying more and more aid – where commercial 

interests can still hope to gain some contracts directly.  

Having partner countries take over and manage TA programs in fragile situations have 

generally not succeeded, largely due to the management and skills intensity of this function: it 

requires a capacity that the partner countries do not have or cannot allocate to TA 

management – it has to be used elsewhere. One solution is to strengthen the government 

bodies responsible for human resources (HR) policies and management, such as Civil Service 

Commissions or ministry-level HR departments. However, this is a long-term effort and 

would not solve the problem in the short- to medium term. 

TA is largely provided to the public sector. The relevance to poverty-reduction and the poor is 

principally when used to improve services for the poor. But TA personnel usually have their 

job descriptions agreed to between government officials and donor staff. The influence of the 

intended beneficiaries thus is usually minimal.  

"Best practice" forms of TA include:  

 TA with job descriptions that contain clear performance criteria, preferably including 

poverty-relevant indicators. It is important that Outcome and Impact criteria are defined 

so that long-run expectations are clear and roles have been defined; 

 It is important that the local partner "owns" the TA contract. If the experts are funded 

directly by a donor agency, their primary loyalty and performance concerns are to the 

donor and not the host government, undermining trust and CapDevt impact; 

 If TA is to succeed in building sustainable local capacity, it needs to be embedded in 

coherent CapDevt plans managed by local entities that have both the mandate and the 

resources necessary for implementation and can be held accountable for results. This often 

means specific CapDevt programs for these entities themselves for some time, which must 

have clear exit and hand-over strategies if they are to be sustainable. 

Twinning  
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As noted in Box B.5 below, twinning has generally not lived up to expectations when it 

comes to CapDevt in the public and private sectors. It can be expensive and rigid as the 

supplying partner remains limited to its own skills and experiences as the source of know-how 

and training. The basic problem often arises from the inequity in incentives between the two 

partners. In twinning there is a clear supplier and a recipient institution. If the supplying 

institution is funded directly by the donor – often the case – then once again the accountability 

is largely to the donor and not the recipient institution in terms of results. Because twinning 

also tends to cover a range of issues, including some that are considered "soft", the results that 

are to be delivered are not always well specified, and tend to be immediate Outputs rather 

than medium-term Outcome.  

There have been suggestions that such contracts should be structured so that the recipient 

institution provides the performance reports and thus rates the utility of what has been 

delivered. Furthermore, the last payment should be a bonus paid out if real Outcome-level 

results have been achieved.  

In the research and NGO communities, twinning is a form of CapDevt that appears to be 

fairly standard, but where incentives are more equitable between the parties and the 

relationships thus more of a partnership. But it is unclear how many success stories there 

really are. In the research community, these partnerships may work better among institutions 

that have a shared concern for the partner-country's own agenda, such as development 

research institutes. In other fields the skills gap and the actual contents of the issues to be 

looked at between industrialised and developing country institutions are often such that the 

relationship remains imbalanced.  

Regarding NGO partnerships, recent evaluations of Norwegian NGOs seem to show both an 

interest in maintaining their traditional role in the relationships rather than handing over more 

responsibilities, and in shifting accountability towards the funding agency rather than to the 

local partners. These two phenomena may be linked, since the increased donor demands 

regarding accountability mean that donor country NGOs are feeling pressure to ensure 

performance, and thus want to maintain a higher degree of control. While there does not 

appear to be a lot of critical and rigorous empirical material available, the main conclusions 

seem to be that the incentives structure, and in particular who owns the contract, is key. 

Box B.5:  Twinning as Capacity Development Modality 

Twinning arrangements for CapDevt were seen as successful when based on (i) clear partnership 

based on shared objectives and values; (ii) focus on sustainable capacity building; (iii) there was 

potential for long-term cooperation that could continue after the project ends, (iv)) the use of activities 

and inputs was highly flexible, adjusted to changing needs, reached different areas of the 

organization; (v) learning took place at both individual and organizational levels. 

The advantages were that twinning offers better possibilities for organizational learning and 
sustainable capacity since it can combine training with technical assistance; offers flexible work plans 
and long-term cooperation; encourages immediate acceptance of the supplier by the recipient; 
spreads positive impact extensively throughout the recipient institution; and provides positive effects to 
both parties. The success is dependent on serious commitment by management in both parties. 

Disadvantages include potential conflict between the parties; lack of incentives; high costs; and the 
danger of "lock-in" when the external partner no longer is the most appropriate. Donor-funded twinning 
also limits the range of partners, increasing the danger of supply-driven twinning (Jones and Blunt 
1999; Proctor 2000; Olowu 2002; Ouchi 2004). 

But the results obtained through twinning arrangements are often below what was expected. Experience 
points to a number of "do's" for successful twinning (Disch 1993): 

 Invest sufficient time up-front to identify the 'right' institution. The partnership is close to a marriage: 
not only technical skills but also organizational culture and structure should be compatible or desired. 
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Mutual study visits to clarify issues and fully understand reciprocal expectations are critical. 

 The supplying institution should consider the arrangement a long-term and in-depth commitment – it 
will take more resources and involve more areas than originally considered, so this disruption and 
"expanding agenda" should be expected; 

 Twinning arrangements must be long-term to provide any pay-off. Funding must be guaranteed for 
considerable time, perhaps five years to begin with, for the supplying institution to be able to plan 
ahead, make the necessary internal organizational adjustments, put in place training schemes, etc. 

 Most supplying institutions will themselves need considerable TA to successfully play their role (most 
institutions are set up to do their tasks, not to train partners), and need to plan carefully the resources 
and activities required to deliver successfully what is expected.  

 Perhaps more so than in other forms of CapDevt it is critical to have well defined and realistic 
objectives. Both organizations will be accountable, but for the supplying organization the 
"deliverables" need to be part of own total plan, not something that is seen as "additional" and not 
really planned for.  

While twinning has therefore not been as important and successful as sometimes hoped for in the public 
and private sectors, it seems to work well in research and NGO sectors. For research organizations, the 
similarity in structure, corporate culture and goals are often clear and hence the mutual benefits from the 
collaboration apparent. For NGOs, collaboration is set up as a form of twinning but where the "supplying 
partner" is (in theory) responding to demand from the local partner, and the twinning it itself part of the 
NGO core program – it is not an afterthought or a secondary objective (though see Box B.3 on this). 

Training and Education 

Donors have for decades provided substantial funding for training in developing countries. 

Most reviews point to disappointing results for a number of reasons. There is usually a lack of 

an overarching needs assessment, and often only a poor strategy to guide individual training 

efforts. Training is often poorly planned, and donors have generally developed the training 

programs they fund in isolation from each other, resulting in considerable duplication and 

inefficiency in overall resource use. This is especially a problem in relation to activities such 

as study tours and courses abroad, where the incentives to participate have been as much rent 

seeking (per diems and other allowances) as training. Much of the training has been for civil 

servants, but many of these leave once their new skills make them attractive outside the public 

sector, leaving the public administration with the same skills gaps that the training was to 

address.  

Donors have tended to provide inputs and activities reporting. There are few studies tracing 

results through to the level of organizational performance and service delivery. Similarly 

there are few tracking studies that identify what happens over the years to those who are given 

new skills. In line with what was said above, it has been found that training programs have 

tended to look at own outputs rather than at the broader class of skills that society will need 

over time, so training has at times been too narrow and instrumental. 

None of the documents reviewed look at training from a labour-market perspective: how to 

ensure sustainable skills improvements that are compatible with market forces and over time 

move towards better equilibrium between supply and demand of higher-level skills. This 

review has not come across any studies that look at all the donor resources in a country that 

have gone into technical and managerial training, and analysed alternative (least-cost) paths 

for country-led training. Countries have an educational strategy and development plan that 

often concentrates on academic schooling and may not include crafts, trades and professional 

training at the various levels.  
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This is changing, and there are more donors that are funding training provided by local 

training institutions – public and private – though it is disappointing to see that there are not 

clearer guidelines and coordination for joint donor training support.  

The World Bank did an evaluation of its world-wide training efforts (Box B.6). But even this 

quite recent and wide-ranging study ends up with rather pedestrian findings and 

recommendations, not discussing the larger labour-market issues, broad-based training versus 

within-organisation training, coordination with other donors – though it does discuss the lack 

of national frameworks for World Bank Institute training.  

Box B.6:  Evaluating the World Bank's Support for Training  

The World Bank's Independent Evaluation Group just released its report on the results of the Bank's 
USD 720 million annual expenditures on training (World Bank 2008). Over 90% of this went to funding 
projects, while the remainder went to training provided by the World Bank Institute (WBI). WBI trains 
about 80,000 individuals per year in 700 courses, 40% of whom are civil servants and 30% academics 
(35% are women). It was noted that 31% of this training focussed on poverty reduction and economic 
management activities. The project-funded training reaches a much larger number, covering virtually 
all sectors and all levels of the skills ladder. 

The findings and conclusions are unsurprising. Most participants found the courses useful and 
improved their technical skills, though a significant share felt the courses did not provide enough 
targeted and relevant training for their organizational setting. Half the trainees felt courses were too 
short. There was a lack of follow up of the trainees, and the courses did not have enough practical and 
relevant exercises. The higher-level results resulting from the application of new skills depends on 
incentives and resources in the work place, so moving from individual learning to workplace 
performance depends on several factors that should be understood before training begins.  

The quality of training was uneven due to a lack of defined standards for designing training courses. 
Additionally, WBI training often failed to be properly integrated into larger CapDevt frameworks and 
lacked proper monitoring and evaluation mechanisms.  

The three main recommendations are: to develop guidance and quality criteria for design and 
implementation of training; use training expertise for this task; and ensure that WBI training is based 
on better needs assessments and embedded in a medium-term CapDevt program 

The range of activities covered by the training label is considerable, but the literature 

distinguishes four dimensions as particularly important: 

 Time line: Short term versus long-term (including university-degree programs); 

 Geographic location: Whether the training takes place in-country or abroad;  

 Place of training: Whether in a formal training institution or on-the-job (within the 

organisation) setting; 

 Source of trainer skills: Whether trainers come from a donor country or are nationals or 

from the region/a peer country. 

Table B.4 below shows the various possible permutations. The impression from the literature 

is that training is increasingly supplied by nationals or trainers from the region/peers; that 

more is in-country; and moving from on-the-job settings to more formal training institutions. 

But this varies from one country to another (some countries have policies on this), and from 

one donor to another (some donors clearly use training resources as a way of "buying" 

contacts and entry points into organisations).  

It is also not clear if these trends are based on good reviews of what is most efficient and 

effective, though those trends above presumably are moving in the right direction. More 

importantly, there is little discussion of training modality against training objectives. Formal 

training is presumably efficient and effective for the public sector, which in principle should 

consist of more rules-based institutions. Long-term training abroad, such as for graduate 

degrees, is largely seen as not effective for the public sector (though there were senior civil 
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servants arguing for this during the a major capacity development evaluation that the World 

Bank did in 2005), though this approach has worked well in a number of cases for the 

development of universities.  

Table B.4:  Forms of Training by Key Dimension 

Trainers 
supplied from: 

Training provided in: 
Short-term Long-term 

In-country Abroad In-country Abroad 

Donor country 
Formal training inst'ion     

On-the-job setting  n/a  n/a 

National, peer 
country 

Formal training inst'ion     

On-the-job setting  n/a  n/a 

For direct CapDevt for the poor and poor communities, the cells that should be considered are 

probably quite different than for public sector CapDevt. What NGOs say they provide is 

largely in-country, short-term on-the-job training with national or regional trainers, which is 

the most tailored and demand-driven approach. The question is if this is sufficient when more 

systematic organisational development is required, such as when in Afghanistan’s National 

Solidarity Programme they want to ensure that over 22,000 Community Development 

Councils adhere to similar standards of performance.  

In terms of Best Practice or Innovative forms of training, "peer learning" is touted by many as 

the single most useful approach. However, who exactly the appropriate "peer" is needs to be 

clarified. The most common usage is geographic – that the source of training is from a 

neighbouring country. But some training schemes have run into trouble by not verifying 

carefully who is considered an acceptable peer in a given context: political relations are 

especially important when considering suitability. Another important factor should be the 

function the trainer has in his/her home country. When discussing issues like sector reforms, 

for example, local politicians are often more interested in meeting fellow politicians from 

like-minded countries rather than senior technical experts
xiv

. This is why NEPAD is emulating 

the OECD-DAC "peer review" process when assessing African country performance. But 

"peers" can also be own nationals, something that CSOs in particular are good at exploiting: 

joint learning exercises often involve looking at what the next-door community is doing as 

well as benchmarking against neighbouring countries.  

When appropriately utilised, the peer relationship can often address the necessary Trust 

dimension that is important for effective learning – that the trainee feels comfortable that the 

mentor both understands the trainee's starting point in terms of real-job challenges including 

the socio-political context, but also is genuinely interested in supporting the trainee in their 

learning process.  

Once a positive peer relationship has been established, the other issues for efficient and 

effective training need to be addressed: relevance of the training, appropriate incentives, etc. 

The bottom line seems to be that host countries and donors still have a considerable way to go 

before there is rational allocation of the vast resources available for training. A longer-term 

and market-aware approach should push actors towards more joint and sustainable 

investments in local capacity-development institutions, with a better understanding of which 

skills organisations need most and where the largest skills gaps exist in the market. In many 

countries, it would be a massive improvement shifting resources away from donor-funded 

                                                 
xiv

 In the energy sector, however, Norway is seen as a relevant "peer" by many developing countries because Norway's 
hydropower and hydrocarbon policies and experiences are considered relevant to partner country concerns, despite the 
geographic distance and substantial socio-cultural differences.  
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training to strengthening national training institutions or even just the overall education 

system. 

As with other forms of development cooperation, quality assurance – at entry (training 

design) and performance tracking – should be systematised to ensure better knowledge and 

improved responsiveness to training needs.  

Salary Support  

The most controversial form of capacity development is often the various kinds of salary 

support that donors have financed over the years. This ranges from ad hoc (and sometimes 

under-the-table) payments to particular civil servants – for contributing or participation in 

certain projects or project activities – to generalised civil-servant salary supplements that are 

done through the public sector. The latter has usually been argued for in the context of 

attracting and retaining senior technical and management skills in the public sector in the face 

of higher salaries elsewhere in the economy (often fuelled by donor funded projects or 

NGOs…).  

In terms of their ability to enhance sustainable CapDevt, a number of problems have been 

identified with the various salary support schemes: 

1. They are largely donor driven and often fail to acknowledge the negative impact they can 

have at the organisational and labour market level; 

2. Different donors provide different forms of top-ups, both in monetary terms and regarding 

other benefits such as access to vehicles, computers etc; 

3. They have tended to be ring-fenced to particular projects or activities and with a limited 

time-horizon – they are seldom linked to any longer-term capacity development or exit 

strategy that would ensure sustainability of results; 

4. Management of the funding is with the donors and thus non-transparent to the public 

sector; 

5. Loyalties of civil servants therefore becomes divided between own management and 

donor agendas; 

6. They create jealousies between those who do and those who do not get topping-up; 

7. This creates a class of "job hoppers" who become expert at securing topping-up posts and 

thus move with donor aid flows/priorities rather than longer-term public sector priorities;  

8. The lack of transparency that this creates in the labour market leaves donors vulnerable to 

rent-seeking by nationals, who are able to push up local salaries and salary expectations; 

9. It is doubtful if even the direct Outputs expected from the salary supplements are 

delivered since contracts tend to be vague;  

10. The salary incentives can undermine a functional public sector since the overall salary 

system becomes distorted and non-transparent; 

The most serious problem with topping up and other donor-driven salary schemes is that they 

systematically distort the local labour market (see box B.7) The best way to do away with 

such fragmented and distortionary donor practices is by providing a more coherent, 

comprehensive and transparent mode of providing incentives that is based on criteria for 

overall public sector performance. That means that it has to become a nationally managed 

scheme, perhaps limited to certain functions or levels in the civil service. But the objective 

should be that donor funding is required for a time-limited period, till public finances are 
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sufficiently strong to fund the civil service payroll that the country believes it needs to attract 

the appropriate skills, and for which it will have long-term sustainable finances. 

Box B.7: Capacity Development and the Labour Market 

Mozambique received massive technical assistance support from the donor community for at least two 
decades. Much of this funding, however, undermined the country's own capacity development. A 
paper presented to Mozambique's Consultative Group meeting back in December 1993, "Technical 
Assistance and the Labour Market in Mozambique", showed how donors were distorting both supply 
and demand for skilled labour through their bloated and uncoordinated interventions, and that the 
country would only be able to correct this through increasing local supply of skills dramatically.  

15 years later, the situation is better but still serious, as Mozambique has been able to reduce the 
distortionary effects of donor action due to the increase in its tertiary education. This has been 
possible because of early support from the World Bank's education program, which in turn was a 
function of a broad-based Mozambique-led consultation process in 1991-92 that (correctly) noted that 
the country could not develop through primary and secondary education alone. The Bank accepted 
the analysis and Mozambique became one of a few African countries that was able to continuously 
develop also its university system, and thus slowly expand the supply of national skills.  

But many donors continue what are labour-market distorting policies of hiring away scarce skills, or 
funding own-country NGOs that hire local skills. They continue funding many training activities through 
fragmented niche-focused training, linked to the immediate needs of particular ministries or 
organisations, rather than based on a longer-term national human resources development strategy – 
15 years after concrete proposals were made by Government, UNDP and the CG meeting on how to 
better address the issues. 

The Center for Global Development in 2005 released a study called “When will we ever learn” 
regarding donor practices. When it comes to CapDevt, the answer so far is “never ....”. 

Knowledge and Information Sharing 

Access to information and research results has increased in importance over time as local 

partners have improved their own capacity to take better advantage of this form of capacity 

development. In general the transaction costs related to information collection have fallen 

considerably. Programs like the World Bank's support for linking universities to the internet 

and supporting the development of intra-net and internet communications for public sector 

institutions has functioned as a major boost to internal communication and learning.  

CSOs act as information gateways for local communities, ensuring that knowledge on a wide 

range of issues is disseminated, thus linking even fairly remote areas. CSOs themselves are 

linking up with peer organisations in other countries, either directly or through various 

international civil society knowledge networks. Knowledge about international standards, 

work in areas like good governance and rights-based development is being disseminated 

quickly through formal and informal networks, with a lot more horizontal communication and 

directed search for answers being possible compared with only a few years ago. 

The rapid advances in technological development and the concurrent fall in real costs is 

happening all around the world, but the relative transaction cost reductions may perhaps be 

the greatest in the developing countries where information was very fragmented and access 

costs high. While hardware and communication costs are falling, perhaps the software 

developments are even more important, where there is an entire universe of software 

developed in countries like India, China, the Philippines, Brazil etc which is relevant for and 

largely only used in the developing countries. This is providing low-cost and targeted 

applications for the situation and problems of the poor that is opening up access and 

opportunities that simply were not available before.  
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The fears of a "technological divide" are justified, which points to the importance of 

continued support for knowledge and information sharing that is directed towards boosting 

the capacities of the poor. While most of the technology advances are now market-based and 

thus will be driven by a private-sector dynamic, there are important public-goods aspects of 

information access that the donor community should still support. The literature surveyed did 

not cover this issue, but ought to be on the agenda of the larger CapDevt debate (see below). 

B.5.2  "Hardware" Support: Infrastructure and Equipment 

"Hardware" as part of CapDevt earned a bad reputation particularly during the 1980s as being 

endless requests for "the three Cs": Cars, Computers and Copiers. As a reaction, donors for a 

long period shunned this, focusing almost exclusively on "human capital formation".  

It is now recognised that the physical work environment – buildings, furniture, equipment – 

are important for the efficient functioning of an organisation, but also as incentives for staff. 

Computers, mobile phone technology, access to intra-net and internet-based information 

systems have dramatically changed the working structure and habits of public, private and 

not-for-profit organisations. In some African countries, mobile technology has allowed 

organisations to "jump" a technological generation by skipping the fixed-line dependence and 

go straight to cell-phone transmission. A much higher share of information is transmitted with 

smart cell-phone software in Africa than in "old technology" dependent Europe and North 

America. Small-scale financial transactions and cost-effective ways of sharing airtime is 

cutting information and other transaction costs for the poor, making investments in IT one of 

the most effective ways of boosting capacity while reducing poverty. Handheld low-cost PC 

and mobile technology is providing cheap access to information and two-way communication 

that would have been unthinkable just a few years ago. There is a concern that the 

"technology divide" may increase and leave the poor further behind. However, there are 

ample examples of how the costs associated with boosting new technology infrastructure are 

lower than those associated with old technologies—infrastructure for mobile telephony is 

much less capital intensive than that for fixed-line telephony.  

The provision of ICT hardware is leading to a general fall in the level of transaction costs, 

and to new and innovative ways of addressing particular bottlenecks relevant to the poor. This 

is a very fluid field, and it is difficult to generalise about whose transaction costs or what 

kinds of transaction costs seem to be falling the fastest. What does seem clear, however, is 

that  investments in ICT are having an important impact on the poor: low-cost internet access 

points, web-based information sources directed towards the poor, NGOs/CSOs acting as 

intermediaries/gateways to web-based services, and CSOs/CBOs using the web to mobilize 

people, spread information  and access the knowledge networks referenced in this study. 

One aspect of hardware CapDevt is that it can be "un-bundled" into small units that only 

make sense at the level of the individual (cell-phones in particular). At the same time there is 

a conscious effort at ensuring that CapDevt hardware is provided to and owned by the 

organisation and not individuals, so that the hardware incentive is not "movable" in case 

individuals decide to leave the organisation: upgrading of office facilities, office equipment 

and vehicles. There is more willingness to consider more individual-related issues such as 

housing in rural areas for critical staff like health personnel and teachers, as the labour market 

becomes more competitive and it becomes increasingly difficult to recruit to those areas that 

primarily serve the poor.  

But this study did not find examples of civil service or civil society surveys that probe the 

importance of hardware incentives, such as the extent to which things like rural housing 
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would be considered sufficient to attract the necessary skills for rural service delivery, or if 

there are trade-offs between this hardware set of incentives to others, like salary levels, career 

incentives, job responsibility etc. There seems to be little data on the concrete effects of the 

ICT-revolution distinguished by groups of the poor: urban versus rural, youth versus adults, 

gender disaggregated. These areas would benefit from more studies since the resources being 

committed are considerable and growing. 

B.5.3  Financial Support 

When donors provide financial support, it is to a legal entity that can answer for the allocation 

and use of resources. For poverty-relevant CapDevt, the end-user would typically be a CSO – 

either an organisation that works on behalf of, or for (advocacy), or is a representative 

(membership-based) body of a community. All such organisations would come under the 

headline of "support to civil society development", which is what donors claim they fund. 

The financing is either project based or so-called core or program funding. Project funding is 

for defined activities with specified targets and monitoring and performance reporting. Core 

or program funding is for larger and often more medium- or longer-term objectives where the 

CSO in question normally has a track record and thus is considered to have the capacity to 

implement a wider variety of activities while maintaining acceptable fiduciary standards
xv

.  

A review done for six major donors revealed that they do not have a clear idea of what they 

mean by support to the development of a "pluralistic, vibrant, democratic civil society", a 

commonly mentioned objective. CSOs instead feel that donors use the Paris Agenda's call for 

harmonisation and alignment as a way to push CSOs towards becoming project contractors 

rather than partners in formulating appropriate development objectives.  

Local CSOs thus easily become aid dependent, making them vulnerable to shifts in donor 

priorities. This has pushed CSOs in poor countries to opportunistically seek funding where 

donors have funds available. This weakens longer-term planning and constituency 

accountability, and reduces CSO credibility and legitimacy by creating an environment where 

getting funding is more important than achieving CapDevt project objectives.  

Donor efforts to cut costs are leading to new ways of "doing business", more contracting of 

intermediary services; but also more standardisation of planning and reporting instruments, 

which tends to push quality demands up but also leads to greater predictability and hence 

longer-term gains to all parties. These changes are, however, driven by donor needs and not 

civil society demands (see Box B.8 below). 

B.5.4  Pooled Funding 

Pooled funding is now considered a separate modality by many actors because it opens up 

"new ways of doing business". Various forms of pooling is now being used, from supporting 

CSOs, to Sector Budget Support that is usually linked with Sector-wide Approaches 

(SWAPs), to General Budget Support, and direct pooling of TA.  

In some countries there have been attempts at pooling TA activities directly and not through 

linking with sector programs or other funding mechanisms. This has in some cases been 

argued for as easier and at the same time more cost-efficient than trying to pool the larger 

                                                 
xv

 While the terms "core" and "program" funding should refer to two slightly different situations, the donors in fact use the terms 
interchangeably since the "core" area of responsibility for an NGO often is structured in the form of its main "program", which 
then received un-tied funding towards the larger objectives of the "core program".   
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programming and financing while reducing all the costs of many different donor TA 

programs. One study that compared experiences across six African countries concluded that 

this does contribute to increased transparency but not necessarily reduction in total TA or 

even the costs of TA. The lesson was that formal pooling does not generate many benefits 

unless the partner country is both able to program and manage the TA resources better. 

However, pooling provides a potential for savings once leadership and capacity to manage are 

in place (Baser and Morgan 2001, ECDPM 2007). 

One of the reasons pooled mechanisms are seen to represent a new modality is that the 

aggregation of funds represents a risk-management approach, but also allows more resources 

to be used for various kinds of quality enhancing activities. With the pooled funds, it is then 

also possible to allocate resources across a wider range of activities and actors, so one can get 

a "portfolio risk management" effect from a more strategic funds allocations approach. In the 

case of pooled funds for CSOs, there are examples of contracts with intermediary agencies 

where key performance criteria are outreach and diversity: the funds administrator has to 

increase the number and diversity of CSOs, or the regional coverage, or improve regional 

balance, or sector balance between CSO activities.  

 

Box B.8:  Study of Trends in Donor Funding for Civil Society Development  

Project versus Program/Core Support 

The overall trend is that more resources are going towards core/program funding. Project funding 
permits better targeting by donors, provides direct donor-CSO relations, can provide more resources 
to particular problems and donor protection if needed. CSOs generally prefer core funding as it 
ensures better ownership, more strategic dialogue with donors, more comprehensive programming 
and greater flexibility, and seems particularly appropriate for advocacy and rights-based CSOs.  

Program funding favours CSOs that have a strong organisation and are trusted by the donors – that is, 
CSOs with capacity in place will attract further funds that are less tied to specific projects and thus can 
be used for further internal capacity building. However, as a result funding tends to congregate around 
a few well-known high-profile urban-based national organisations. 

Countries that have a strong indigenous civil society, such as Guatemala and Bangladesh, had 
successful CapDevt programs run by and defined by local actors. In most African countries, the 
agenda was clearly set more by the donors, though the trend was in the direction of stronger local 
voices – though the CSOs felt dominated by donor agendas.  

Direct versus Indirect Support 

The most important trend in donor support seems to be the move towards more use of intermediary 
agents (indirect support modality). This increases the potential for outreach, diversity, disbursement, 
mutual accountability and managing for results as well as donor harmonisation and alignment, 
because relations can be based on contracts with clear performance/success criteria and 
management structures that address conflict of interest/"principal-agent" issues. Indirect support 
further transfers most transaction costs to the intermediary (this is essentially what they are paid for), 
which reduces the burdens on both donors and CSOs. 

There is considerable diversity of intermediary agents used, which in theory allows for tailoring of 
solution sets to the particular issues at hand. In reality donor-country INGOs make up the largest 
number of intermediary agents, and local CSOs felt that these were not necessarily the best agents for 
strengthening local civil society. Selection of intermediaries that are credible to the CSOs rather than 
address donor concerns is thus an emerging issue.  

Unilateral versus Joint Support 

Another trend is that donors come together and jointly fund activities. This is both a cost-saving 
measure and also strengthens harmonisation and alignment aspects of donor support. CSOs see the 
advantages in terms of reduced transaction costs from the joint modalities but there are concerns that 
the streamlining of the financing may also limit the range and kind of activities and organisations that 
can access the funds. At the same time, since joint funds tend to be much larger, there is an incentive 
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to donors to ensure that objectives are clear and agreed to. The formal contractual arrangements that 
joint funding requires can be a source of bureaucratic delays and costs, but also provide instruments 
that can be constructive and clear in laying out the longer-term mutual rights, obligations and 
aspirations of the parties involved.  

General  

The trend is clearly towards more shared and strategic modalities. This requires more and better 
structured dialogue between the parties, and in particular greater clarity on strategic objectives and 
better management instruments that can support these. Afghanistan’s National Solidarity Program is 
an example of how this can be handled with the hiring-in of professional intermediaries to strengthen 
financial and results reporting while building longer-term local capacity (Scanteam 2008b). 

With larger amounts of funds available, the percentage of the funds for administrative and 

other overhead activities means that the absolute amounts of funds available for things like 

developing reporting schemes, organising discussion fora, setting up web-sites and so on, are 

considerable. The pooled funds can therefore take advantage of economies of scale regarding 

a number of administrative and quality assurance tasks that may produce better programming, 

monitoring and results focus. Additionally, through pooling funds the risks associated with 

larger programmes are spread across multiple donors. The overhead costs of the NSP in 

Afghanistan are clearly higher than normal but through cost-sharing the risk to individual 

donors is greatly reduced. It is doubtful if any individual donor would have been willing to 

take on the costs and potential criticism of such an expensive and time-intensive program on 

their own. 

It has been argued that pooled funding has a comparative advantage in funding CapDevt 

because the pooling mechanism can help minimize total transaction costs – to donors and to 

local partners. On the one hand there are formal contractual relations between each donor and 

the funds administrator, so that there is explicit accountability by the donor to the pooled fund 

mechanism that otherwise is difficult to get in place. This would typically include issues like 

predictability and disbursement procedures, agreements on untying of funds and joint 

agreements on funds use, so that these "donor driven" aspects are reduced or eliminated. At 

the same time the pooling means that programming of funds can be done from a more holistic 

perspective, the funders to the pooling can engage the national counterparts in more structured 

and policy-based programming, uniform performance criteria and monitoring can cover a 

wider share of total CapDevt activities, and issues of financial and technical sustainability can 

be addressed at the systemic level.  

There is emerging experience on the extent to which this actually happens when it comes to 

general budget support and SWAPs. But one claim is that a result of pooling funding for 

CapDevt is that this has a centralizing effects: funds go more to the national level than the 

lower levels, more to the executive than to other parts of the government, and more to 

coordinating bodies like ministries of finance, simply because these actors have the easiest 

access and at the same time are easier bodies to fund. This is a plausible hypothesis and an 

issue donors need to bear in mind when designing pooled funding mechanisms.  

In the case of pooled funding for civil society development, there is limited empirical material 

available. The potential for using pooled funding for addressing the needs of the poor is 

acknowledged, and HIV/Aids programs with pooled funds have addressed broad issues 

including coverage, outreach, complementarity between CapDevt at different levels and 

actual service delivery. These programs may represent important sources of empirical data.  

The downside risk of pooled funding, which also needs to be addressed more aggressively, is 

that not only the funding and its rules are harmonised, but also the risks. One thing the 

pooling is to do is ensure consistent and coherent behaviour and responses by donors. If the 
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CapDevt program has flaws, these flaws are then standardized throughout the program. The 

claim on the centralising effects of pooled funding is an example of this risk. 

B.5.5  Findings and Conclusions 

Four modes of CapDevt are (i) "software" support by promoting knowledge and 

organisational know-how, (ii) "hardware" support with infrastructure and equipment, (iii) 

financial support, and (iv) pooled funding.  

(i) Regarding CapDevt Software: 

 Technical Assistance (TA) remains a major CapDevt expenditure item. "Best practice" TA 

requires good job descriptions with clear performance criteria including poverty impact; 

contracts need to be "owned" by local partners; and must be embedded in longer-term 

locally owned CapDevt plans. The latter often entails that the local partner itself receives 

capacity upgrading to manage TA, since this is management intensive; 

 Twinning is not living up to expectations but seems "best practice" when the parties have 

similar incentives and thus share the benefits from the cooperation. There seem to be few 

examples of this as even among NGOs the partnership is more uneven than often thought. 

This problem may increase as donors demand greater accountability forcing NGOs to look 

"up" the chain rather than downwards to the beneficiary groups; 

 Training covers a wide variety of activities that can be distinguished as to (i) short versus 

long-term, (ii) in country or abroad; (iii) in a training institute or on-the-job, and (iv) 

trainer is from donor country or region/own country ("peer"). The major mistake seems to 

be over-spending on specific training rather than strengthening the larger education sector; 

lack of link-in to the labour-market; and short-term output focus rather than tracking 

medium-term impact. Peer learning in various forms appears "best practice", largely due 

to trust and relevance factors. Lack of quality at entry – good planning and relevant 

pedagogical skills – also hampers much of the training efforts, though NGOs seem better 

at this than formal donor-funded training for the public sector; 

 Salary Support in various forms is almost always "worst practice", not sustainable, 

undermines long-term local CapDevt in a variety of ways, and should be abandoned in 

favour of more transparent and merit-based incentive schemes; 

 Knowledge and Information Sharing, on the other hand, may be one of the best ways of 

promoting broad-based CapDevt since much of this is provision of public goods. Rapid 

technological change is broadening and easing access, with examples of relevance also to 

the poorer social strata. 

(ii)  CapDevt hardware is becoming more important again as donors recognise the need for 

work-place incentives as well as recognizing that people simply need to be given the 

necessary tools to do their job. Much of the improvement regarding infrastructure has been 

market-driven, as increased competition lowers prices, increases the range of technologies 

available, and drives competitors into rural areas in search of untapped markets. While the 

fear of a "technological divide" is justified, the overall change is towards cheaper and broader 

access to information, where CSOs can act as gateways for the poor. As a result, donor 

support for providing physical infrastructure to public service organisations remains important 

to ensure they can take advantage of the improvements being generated by market forces.  

(iii) Financial Support for CapDevt development is becoming more strategic with increasing 

shares of resources going through intermediaries contracted to improve targeting and results 
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(though contracts are often not good enough), more to programs instead of projects, and more 

is joint rather than single-donor funding. These changes often lead to less direct dialogue 

between CSOs and funders, however, which leaves many CSOs uneasy about long-term 

effects. 

(iv) Pooled Funding is a more structured form of financial support that is seen to have a 

comparative advantage in funding CapDevt because it organises many donors around 

common objectives, using national implementation systems and thus allowing national 

partners to take the "driver's seat". It can improve quality and monitoring of CapDevt, though 

pooled funds in post-conflict situations are claimed to concentrate resources in the public 

sector, for the executive, at national level, thus weakening local voice,  relevant services 

outside the capital, and CSOs. Finally, pooled funding also means that risk may increase, 

since "all eggs are in one basket", which particularly in volatile situations may be 

problematic. 

 

 

B.6  Fragile States  

One particular concern when it comes to CapDevt and poverty reduction is the case of so-

called Fragile States. The OECD/DAC has produced a set of "principles for good international 

engagement in fragile states and situations" (OECD/DAC 2006b) where Principle Three is to 

"Focus on state-building as the central objective". 

Brinkerhoff (2007) provides an overview of the CapDevt issues faced in these circumstances, 

including the trade-off between immediate service delivery versus building capacity to deliver 

these services. He notes that the question of "CapDevt for whom and for what" is particularly 

pertinent, focusing on the interaction between the state and its citizens with three key 

governance dimensions: (i) safety and security, (ii) effective provision of public gods and 

services, and (iii) legitimacy, including political representation and distribution of power and 

authority.  

This analysis is largely seen from the point of view of state building, however. One of his 

stated assumptions is that civil society itself is weak in a fragile state situation, though some 

studies show that this is not necessarily true
xvi

. In this context, CSOs note the danger of 

strengthening a state that to begin with may be the result of a negotiated "dividing of the 

spoils" among the previously warring (and thus conflict-originating) parties without at the 

same time having a strong and clear strategy for strengthening civil society that can demand 

accountability and transparency from this government. The question of "CapDevt for whom 

and for what" is seen to have a particular urgency in the fragile state situation, and one that is 

not well addressed in the literature. The DAC principle is, from this perspective, problematic, 

as it can undermine the longer-term predictability of CSO support in a situation where CSOs 

require long-term strategic support more than ever (Scanteam 2007d). 

One of the key challenges in Fragile States is rebuilding the legitimacy and credibility of the 

state. Conflict often exacerbates existing cleavages within the nation along various fault lines 

– ethnic, religious, tribal, class/social group—posing serious challenges for effective donor 

intervention. The legitimacy can be rebuilt based on fair and open representation, while the 

                                                 
xvi

 Many would argue that Afghanistan, Southern Sudan, the Palestinian Territories among others had quite credible and active 
CSOs that were critical for both service delivery and advocacy at the time that new post-conflict states were evolving, and that 
Zimbabwe had strong CSOs at least during the early phase of the country's downward slide.  
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credibility will come as a result of the state delivering tangible improvements in the lives of 

the people. Civil society is often critical to achieving both.  

For the National Solidarity Program in Afghanistan, the bodies that have been able to respond 

to local societies' needs have been NGOs, both in terms of service delivery but also CapDevt. 

The NSP program belongs to the Ministry of Rural Rehabilitation and Development (MRRD), 

but the MRRD itself does not have the capacity to implement such a large and complex 

program. Instead it has hired in the 28 Facilitating Partners. So the NSP is both a good 

example of public sector-civil society partnership, but also points to the need for CSO 

capacity to be strengthened, both as a partner for delivering services the state cannot, but also 

to provide CapDevt services that the state will generally not have the legitimacy to do 

(facilitating the establishment of local Community Development Councils). 

A key concept in this context is Trust. The quality, quantity and veracity of information that is 

exchanged seem singularly dependent on the parties believing that the other shares their 

priorities and concerns. Once this is in place, a more balanced partnership can be created 

where CapDevt providers respond to the priorities and needs of the local actors and local 

actors strengthen their accountability by improving their performance and progress 

monitoring.  

In a Fragile States situation, where Trust is exactly what often is most lacking, a donor focus 

exclusively on state-building may be potentially destabilizing. One reason is that there is a 

need to strengthen civil society as a partner in service delivery, builder of local society 

CapDevt, and also to ensure voice and accountability by the new state being built. Another is 

that donor resources will always be limited compared to the huge needs that exist. Yet one 

tendency has been for funding to go to the executive rather than a more broad-based approach 

that seeks to facilitate greater accountability through supporting the development of the 

legislature, judiciary, local and provincial governments or government oversight agencies 

such as the auditor-general’s office.  

The key funding model in Fragile States situations, and in particular in post-conflict states, is 

pooled funding in the form of multi-donor trust funds (MDTFs) that are administered either 

by the UN or the World Bank. The number of such MDTFs has increased considerably over 

the last years, where the largest one – the Afghanistan Reconstruction Trust Fund – alone has 

mobilized more than USD 3.5 billion. Much of MDTF funding goes for various forms of 

CapDevt. The administrators of the MDTFs assume fiduciary responsibilities and various 

other quality assurance tasks that are specified by the parties, and are selected exactly because 

they have mandates and the organisational capacity and presence to provide clear leadership 

and oversight functions regarding funds use and results. But one of the lessons has been that 

these MDTFs are not good vehicles for channelling resources to CSOs – they tend to focus on 

state administration. This pooled funding mechanism is thus structurally not helpful for 

addressing the CapDevt needs of civil society, unless the public sector hires in CSOs as in the 

case of the NSP in Afghanistan.  

B.6.1  Findings and Conclusions 

Donor funding of CapDevt in Fragile States focuses on the state, often with a centralising 

effect. CapDevt support for strengthening civil society and democratic accountability would 

seem equally important but has so far received less attention. The need for this balance is 

because it is important that as the state is re-built, horizontal control mechanisms of the state 

are also strengthening their oversight capacities and actual performance: Parliamentary 

committees, auditor-general, etc. But non-state actors, and perhaps in particular civil society 
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bodies, need to be strengthened, both to enable them to hold the state accountable, but also 

because CSOs often are better at delivering key goods and services to the target population.  

B.7  Monitoring Capacity Development Performance 

In the summary report of a major review looking at monitoring and evaluation (M&E) of 

capacity and CapDevt, the European Centre for Development Policy Management (ECDPM) 

has as its first conclusion that "There are very few examples in the literature of monitoring of 

'capacity' itself. However, monitoring of performance is being adopted as one way of 

formulating conclusions as to the capacities that are being developed, and which need further 

development" (Watson 2006 p. vi).  

The lack of systematic M&E of CapDevt is a recurrent theme in the literature both on the 

public sector (donor funded) and civil society (NGO/CSO supported) sides. But there are 

differences in how M&E is treated in the two sectors. When it comes to the public sector, 

there is a debate regarding the role of more rigorous quantitative M&E, while in the civil 

society discussion the more qualitative and context-specific approach is the most common. 

While there is increasing agreement concerning the need for more careful monitoring in the 

public sector, the underlying model for doing so is still debated. Boesen & Therkildsen (2003) 

use the "open system" organisational development model as the starting point. The 

organisation is subject to internal and external forces, and the LFA logic of input-activity-

output-outcome results chain can be used to analyse the effects of external forces on the 

internal CapDevt dynamics of an organisation. To track changes in capacity, the paper lays 

out a four stage methodology: (i) organise the performance tracking as a participatory exercise 

so that key stakeholders are involved and supportive, (ii) collect the facts: what has changed 

during the relevant time period, (iii) analyse how changes occurred, the importance of the 

various internal and external factors, (iv) reach conclusions regarding why changes occurred 

and thus what can be learned. This simple methodology is broken down into 15 steps with 

practical guidance in terms of how each step should be carried out.  

However, the problem of selecting and understanding the influence of external forces 

remains. The Open System approach remains indeterminate since the selection and weighting 

of the factors – internal and external – must necessarily remain subjective and hence open to 

questioning. The Open System approach requires the actors involved to find the solution set 

they are most comfortable with, given the information at hand.   

The classic LFA approach makes a clearer distinction between external and internal factors 

since it does not have the interactive dynamic: external factors are assumed to simply impact 

on the organisation. The Results Matrix that is derived from the LFA logic model hence looks 

at CapDevt performance more from a closed organisation perspective. Particularly at the 

Output level it assumes (by definition) that the results can be explained by the factors at play 

inside the organisation itself. The advantage with this approach is that it makes it possible to 

apply a rigorous causal chain and not only measure change but also potentially attribute it to 

identifiable factors.  

The most stringent such model at the level of public sector development is presumably the 

one developed for public finance management (PFM), the so-called Public Expenditure and 

Financial Accountability (PEFA) indicator system. Here a complete PFM system – from 

planning and budgeting through accounting, auditing, parliamentary discussions and public 

dissemination – is divided into six key performance areas with a total of 28 indicators, with 

specific guidance on how to rate each indicator from “A” to “D”. The PEFA system has been 
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applied in nearly 100 countries, with a central secretariat providing guidance and quality 

assurance services to the country-specific exercises. The Bank’s 2008 evaluation of its 

support to public sector reform processes reviewed performance in four core areas: PFM; 

administrative and civil service; revenue administration; and anticorruption and transparency. 

It notes that "analytic work, including the development of monitorable indicators, was 

especially useful in financial management, but such analysis was usually absent in the civil 

service and administrative area, which contributed to the differences in outcome" (World 

Bank 2008b, Management letter). That is, since one had the PEFA indicators not only was it 

easier to measure performance, but it had contributed to better results because documentation 

of achievements was possible. It should be noted that the PEFA indicators only consider 

results up to the Output area – it was found too difficult to define Outcome and Impact 

indicators that could be attributed to activities in the public finance management area itself. 

 

B.7.2  Tracking Civil Society CapDevt 

When it comes to poverty-relevant CapDevt in the public sector, the Open System seems 

more appropriate than an LFA approach. This becomes particularly important when 

attempting to measure CapDevt in the civil society sector, as CapDevt among the poor is not a 

closed system and thus needs to be understood and tracked in the context of the local 

environment. This is further strengthened by the fact that the current understanding of poverty 

reduction is related to issues of empowerment and the ability of individuals to realise their 

own potential: the subjective perception of change in one's own situation is as important as 

measurable changes to income or consumption levels.  

There are other challenges that need to be overcome when it comes to tracking civil society 

CapDevt. The first has to do with the lack of clarity regarding what the immediate and longer-

term objectives for community-based CapDevt actually are. Techniques such as "Most 

Significant Change" and "Appreciative Inquiry" capture important aspects of CapDevt such as 

empowerment, changes in gender relations, different dimensions of social inclusion that are 

particularly relevant for ensuring that concerns of the poor also are included, and thus are 

good tools for recording "the facts" (the second phase in the Boesen-Therkildsen 

methodology). But this remains ad hoc in terms of identifying more systematic results from 

community CapDevt. There is thus a need to pull together a common framework such as was 

done for the PEFA system: what are typical Outputs and Outcomes that can be expected or 

are desired from supporting community-level capacity development? Once this is better 

defined, it should be possible to also find better community-based and participatory CapDevt 

tracking systems. One important lesson from the PEFA experience is that it is often possible 

to measure a lot more than is initially thought. At the same time, the PEFA development 

process took several years and involved considerable resources and a wide variety of actors to 

arrive at a measurement system that received both technical and political approval. If the 

international community wants to track and learn more from CapDevt efforts with and for the 

poor, there will be a need for considerably more resources to develop these. 

Another issue is the cost-efficiency of CapDevt M&E. No matter which technique is used, 

M&E requires additional resources. For small community-based CapDevt, the share of total 

resources that a CapDevt assessment will require is often seen as disproportionate and in fact 

takes time away from the organisation's primary mission. While a full-scale PEFA exercise is 

quite costly it is easily justifiable in the context of donors providing several hundred million 

dollars per year in public sector funding. Among CSOs, however, performance monitoring 
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has often seen been as excessively costly, particularly because it is not always clear what is 

actually learned from what are often a donor-imposed measuring/accountability exercises. 

While there is increasing concern about the need to structure the learning from community-

based and poverty-relevant CapDevt, so far the NGO literature is short on quantitative studies 

on the results from community-based CapDevt. The tendency is more to build learning from 

CapDevt work into the implementation of CapDevt, so as to both make the CapDevt tracking 

more cost-effective, but also to ensure that learning is taking place within the organisation in a 

way that can translate into better decision-making to make CapDevt tracking practically 

useful. 

B.7.2  Empirical Work 

There does seem to be an increasing willingness to invest what it takes to develop both 

monitoring frameworks (operational CapDevt objectives, indicator systems) and generate the 

empirical data. This is easiest to achieve with larger programs, whether through networking 

similar programs in several countries, or with large-scale efforts in one country, such as the 

NSP program in Afghanistan is now doing. 

While an Open System approach will leave the measurement system less rigorous, there are 

an increasing number of studies and reports that point to various external factors for 

understanding why CapDevt efforts succeed or fail. Devising such "check lists" of the critical 

external factors is useful because if the analysis of the starting point is poor then the formal 

LFA logic of the "internal" organisational factors will provide faulty results frameworks.  

B.7.3  Timeline  

One issue that is constantly posed is what the time required for successful CapDevt should be. 

There are very few studies that provide any good indication – except that most studies point to 

lack of time as an important reason why expected results were not attained. Whether it really 

is simply a question of more time or whether this is a convenient excuse for not reaching 

targets is not obvious. 

In the NSP, the Facilitating Partners claim that the typical three-year cycle for the full 15- step 

process is appropriate – that trying to shorten this timeline will weaken the sustainability of 

the organisational results achieved. NSP's senior evaluation officer believes it is possible to 

cut the timeline to two years, and that the FPs insist on the three-year cycle because of the 

financial incentives (the contract does not pay based so much on results as it compensates for 

time used). But this discussion points to a classic dilemma in CapDevt: what exactly is to be 

achieved? Is it simply to organise a Community Development Council, establish a plan, select 

the priority project, and implement it – or is the political organisation and mobilisation 

supposed to go deeper – for example with respect to gender participation? If the challenge is 

to deliver a project as quickly as possible, a two-year cycle may be sufficient. If the 

governance is to be better embedded in local structure, three years may be a minimum. Yet 

the differences in expected results are not always easy to define ex ante or measure ex post.  

In the so-called New Institutional Economics (NIE) literature the distinctions between the 

different levels of institutions is structurally quite similar to the organisational levels used in 

discussing CapDevt: individual, organisation, and institution or society (see Box B.8 below).  

In NIE the first level is often linked to market and resource allocation actions where the sum-

total of the actions of individual buyers and sellers produces the equilibrium. The governance 
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level is based on contractual rules where changes to these are determined by transaction cost 

analyses and more time is required to get new contractual relations agreed to and in place. 

These changes are typically assumed to take one to ten years before they actually have 

replaced the previous governance arrangements. Then comes what is often termed "the 

institutional environment", which addresses formal rules and institutions, such as the 

introduction of private property rights, the development of a modern state administration, etc. 

Changes at this level are popularly claimed to take 10 to 100 years for complete societal 

acceptance and thus part of the framework conditions that are referred to when taking 

decisions. Finally come what are considered to be "fundamental foundations" – the informal 

rules, traditions, culture, religion that are considered the bedrock of a society's self-

understanding, values, cosmology. These are considered "the glue" that holds societies 

together, and are amazingly resilient and stable though are of course also always adapting, on 

the margin, to the changing circumstances. 

For many NIE theoreticians, the key to understanding and changing societal development is 

the Institutional Environment. And in the development context, this is often what is attempted 

through CapDevt programs such as Public Sector Reform. What NIE may add is the historical 

understanding of what reasonable time expectations should be. But it also adds analytical 

depth to understanding CapDevt that is often lacking from the development discourse. Trying 

to address gender equity through the NSP’s Community Development Councils will require 

different time horizons depending on the objective. Having formal female representation on 

such a committee in the local community could be achieved fairly quickly, while getting the 

formal role of women in local society to become embedded in the traditions and cultures of 

the various ethnic groups throughout Afghanistan could take generations.  

Two aspects of the NIE debate are worth considering. The first is that with the knowledge 

regarding societal transformations and timelines that NIE has thrown up, these in some sense 

can now be shortened: we know and can see how some of the change processes can be 

accelerated, primarily through the mobilisation of those social groups that are interested in 

faster change. The other is a more acute awareness of the role of power and politics in social 

transformations. These changes are often not peaceful or harmonious processes, but based on 

conflicts due to demands for changing voice and influence. Simply stating that more gender 

equity is an objective may lead to stronger reactions and blockage of the initiatives, as 

happens when the Taliban targets girls' education and female teachers.  

B.7.4  Capacity Development and other Social Development Frameworks  

NIE is a potential source for better understanding CapDevt dynamics and CapDevt timelines. 

But there are also other social science discussions that might enrich CapDevt analysis.  

One such debate is the "Social Capital" literature that emerged in the 1990s. This emphasized 

the value of various forms of network building – forms of CapDevt – and among other things 

showed how this contributed to reducing transaction costs due to increased transparency and 

accountability. Since transaction costs, such as information and uncertainty costs, tend to be 

relatively higher for poor people – a structural feature of their societal marginalisation and 

fragmentation/lack of organisational density – the reduction in transaction costs yields 

particularly high returns for the poor. The concept of Social Capital was operationalized and 

quantitatively analysed as an explanatory factor for socio-economic development, and its 

proponents claimed that the returns to investments in social capital were high (see Box B.8). 

Some observers challenged these findings, but the methodological rigour that was applied 

might be one way forward for establishing the importance of CapDevt, and to verify what 
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kinds of CapDevt formation actually provide the greatest benefits to and for the poor. 

Subsequent studies in places like Bosnia have used the concepts of Bonding capital (within-

group strengthening of ties), Bridging capital (strengthening links across existing social 

boundaries, such as between the ethnic groups in Bosnia), and Linking capital (seeing the 

extent to which information and accountability vertically in state hierarchy is strengthened) 

provides more specific ways in which these issues can be captured. 

Other issues that should be explored for understanding how poverty-reduction focused 

CapDevt can be better structured and yield better results would be the large body of literature 

on public goods – both because the consumption of public goods often is a larger share and 

more important in relative terms to the poor, but also because some of what is termed 

CapDevt for the poor in fact constitutes public goods or has strong public goods dimensions 

to them. 

 

 

B.7.5  Findings and Conclusions 

The best CapDevt tracking system generally in use is probably the PEFA system for public 

finance management. This is possible because PFM structures are quite similar around the 

world: PFM is a fairly "closed" system. An Open System approach to organisational CapDevt 

is more appropriate for poverty-relevant and community-based CapDevt in particular. 

However, this has a more indeterminate results framework, both because it is often unclear 

what the overall objectives are, but also to find good indicators to measure. M&E for small-

scale community-driven CapDevt is furthermore very costly in relative terms. CSOs instead 

are trying to make learning from CapDevt activities an integral part of CapDevt itself. 

 

Box B.8:  Capacity Development, Social Capital and Public Goods 

CapDevt for the poor can range from individual skills upgrading to almost pure public goods: the 
organisation of a community to defend rights and hold duty-bearers accountable. This latter is often 
accused of being "political" though is in accordance with the UN's rights-based approach to 
development. For Scandinavian actors this is also in line with our historical experience of the growth of 
farmers' and later the workers' movements, leading to "the capture of the state" by the labour 
parties/social democratic movements.  

CapDevt for the poor can be viewed and analysed from a variety of angles. Seeing CapDevt as 
contributing to Social Capital provides one way of understanding the importance of it (Putnam, 
Fukuyama) and how it can be measured (World Bank 1999-2002 with Baron et al providing a critique). 
It can also be studied from the more classical economic and political perspective of public goods 
creation (Olsen), including seeing the growth of the organisational capital of poor in a historical-
institutional perspective of NIE (North, Williamson, Rutherford). The UNDP studies on global public 
goods address the issues at macro rather than community level but provide a framework for 
understanding the equity dimension of these, and hence the need for strengthening the voice of the 
poor.  

It would be useful to link the CapDevt discussions to these larger institutional and economic bodies of 
thought that have a longer history and have produced empirical and theoretical literature that may 
integrate the capacity development as a component into these discussions. The weakness remains 
that they tend to be addressing issues at macro levels – and thus not providing much in the way of 
guidance to poverty-relevant and poverty-driven development. 
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World Bank (1999-2002), series of studies on Local Level Institutions and Social Capital, some of this 
in collaboration with the Christian Michelsen Institute  

Stephen Baron, John Field and Tom Schuller (2000): Social Capital. Critical Perspectives. Oxford UP 

UNDP (1999): Global Public Goods: International Cooperation in the 21
st
 Century. Oxford UP 

UNDP (2003): Providing Global Public Goods: Managing Globalization. Oxford UP 

 

 

There is, however, need for more and better empirical work, and this is beginning to emerge 

with larger-scale CapDevt, primarily in the form of national programs like the NSP, but 

potentially also by looking at activities across countries that are networked through the 

international knowledge networks. This includes more attention to higher-level results, 

including more focus on Impact Evaluations as a means of better insight into longer-term 

results to serve as a guide for policy development, including CapDevt efforts.  

The time required for successful CapDevt depends in part on the starting point and the 

"CapDevt gap" that is to be covered: gender equity in conservative male-dominated regions 

will take much longer than in more open societies. But there is also a need for realism in 

understanding how long societal transformations take, and much of the CapDevt literature 

seems to ignore relevant work from other social science discussions: Public Goods, Social 

Capital formation, and New Institutional Economics, among others. Utilizing the advances 

made in these other fields may provide analytical tools, empirical work and historical-societal 

insights that may enrich and make the CapDevt discussions more realistic and evidence-

based. 

B.8  Final Observations 

While a number of the observations and comments above are at a fairly high level of 

generality, the point is that there is a considerable amount of knowledge available regarding 

how to structure CapDevt inventions. Key lessons are: 

 CapDevt has its own dynamic, with a much longer time horizon than other typical 

development cooperation activities. It therefore requires specific planning resources – to 

ensure “quality at entry” – realistic time horizons for delivering results, and tailored 

results frameworks that are able to capture and record performance. 

 There are a lot of lessons available regarding what works and why, but time and again the 

international community lets efficiency considerations override effectiveness and impact 

concerns: activities are begun without properly understanding the context, without being 
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embedded in longer-term strategies and structures, and often driven by donor-specified 

concerns and projects rather than long-term sustainable local societal development. 

 Without clarity about what the CapDevt is meant to contribute to, much of the CapDevt 

investments turn out to be wasted time and effort. Having a nationally defined long-term 

objective, such as poverty reduction, broken down to sectoral operational medium-term 

targets allows all actors to direct their own efforts in (more or less!) the same direction – 

critical for all alignment, harmonization and coordination efforts.  
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