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Study of Capacity, Change and Performance
Notes on the methodology

The lack of capacity in low-income countries is one of the main
constraints to achieving the Millennium Development Goals.
Even practitioners confess to having only a limited
understanding of how capacity actually develops. In 2002, the
chair of Govnet, the Network on Governance and Capacity
Development of the OECD, asked the European Centre for
Development Policy Management (ECDPM) in Maastricht, the
Netherlands to undertake a study of how organisations and
systems, mainly in developing countries, have succeeded in
building their capacity and improving performance. The
resulting study focuses on the endogenous process of capacity
development - the process of change from the perspective of
those undergoing the change. The study examines the factors
that encourage it, how it differs from one context to another,
and why efforts to develop capacity have been more successful
in some contexts than in others.

The study consists of about 20 field cases carried out according
to a methodological framework with seven components, as
follows:

e Capabilities: How do the capabilities of a group,
organisation or network feed into organisational capacity?

* Endogenous change and adaptation: How do processes of
change take place within an organisation or system?

* Performance: What has the organisation or system
accomplished or is it now able to deliver? The focus here is
on assessing the effectiveness of the process of capacity
development rather than on impact, which will be
apparent only in the long term.

e External context: How has the external context - the
historical, cultural, political and institutional environment,
and the constraints and opportunities they
create - influenced the capacity and performance of the
organisation or system?

« Stakeholders: What has been the influence of stakeholders
such as beneficiaries, suppliers and supporters, and their
different interests, expectations, modes of behaviour,
resources, interrelationships and intensity of involvement?

* External interventions: How have outsiders influenced the
process of change?

¢ Internal features and key resources: What are the patterns
of internal features such as formal and informal roles,
structures, resources, culture, strategies and values, and
what influence have they had at both the organisational
and multi-organisational levels?

The outputs of the study will include about 20 case study
reports, an annotated review of the literature, a set of
assessment tools, and various thematic papers to stimulate
new thinking and practices about capacity development. The
synthesis report summarising the results of the case studies will
be published in 2005.

The results of the study, interim reports and an elaborated
methodology can be consulted at www.capacity.org or
www.ecdpm.org. For further information, please contact
Ms Heather Baser (hb@ecdpm.org).
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Stakeholders

Even within elaborately constructed
'SWAp' vehicles (such as PSCAP)
donor coordination and
harmonisation - especially
regarding TA operations - is elusive.
Bilateral agencies tend to retain
control over TA resources and are
apparently reluctant to pool them.

The protracted preparation process
(18 months) of the PSCAP artificially
raised expectations of the Regional
Capacity Building Bureaux (RCBBSs),
but never engaged effectively with
key service sectors (education and
health), nor did it take on board the
important questions regarding
capacity development strategy
posed by a DfID-sponsored
international comparative study of
local government capacity building.

Appendix 5 of the Ethiopia report
sketches the problems, delays and
frustrations associated with the
interplay among donor regulations
and internal policy conflicts, limited
government management
capacities, and stilted coordination
between donors and 'their' projects
and consultants.

Roles of the two main protagonists:
federal and regional state
governments are constitutionally
defined. Lower-level government
roles in education services are
defined clearly in MoE guidelines.

Changes in the role of federal
government agencies/ ministries,
and restructuring due to devolution
(and capacity implications) appear
to have been little discussed (up to
now).

The MoE appears to have major
capacity problems, which may or
may not be addressed by current
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teacher training programme in
Punjab. It is also supporting an
experimental ‘organisational
development' approach to LG
development in Faisalabad,
designed to avoid the usual
problems with TA, and to
encourage facilitation of
indigenous capacities and
knowledge, rather than its
substitution by external
'‘products'.

e The (World Bank-led) Devolution
in Pakistan study is unusual in
that it was spontaneously
requested by government, and
was rigorously conducted 'in-
house' by the staff of three
cooperation agencies (not
consultants). It was therefore
more thorough than those
agencies would have permitted
consultants to be. The study is
beginning to have positive spin-
offs in terms of raising
awareness of devolution policy
and service delivery within the
three agencies.

e The President has just
established a high-level group to
review progress in devolution.
Ostensibly, the Devolution report
will be considered by that group.

At the federal level, the NRB has
played a crucial role in designing
the devolution policy, putting
systems in place, orienting key
players at all levels, driving forward
implementation of the Presidential
vision of community
empowerment (through CCBs and
service delivery surveys), and the
production of an impressive array
of guidelines and training
manuals.

There is notable (mutual) distrust
between the NRB, provincial
governments, some politicians and

programmes, which have
disrupted ongoing capacity
development programmes and
affected mutual trust between
donors and governments.

» Apparent difficulties in pursuing
policy dialogue on the basis of
comparative international
experience (for reasons which
are unclear).

¢ The lack of consensus within
donor agencies about the
merits, desirability and
feasibility of devolution as a
means towards the end of
improved service delivery.

On the positive side, donors have a
crucial role to play in supporting
objective evaluations and impact
assessments of past capacity
building efforts. It is unfortunate
that this has not yet happened in
Ethiopia, and that in Pakistan, the
results - with one exception -
appear to have been inadequately
disseminated, discussed and acted
upon.

The 'centre of gravity' of education
service development appears to be
the woreda government in
Ethiopia, which is on the whole
constructively supported by
regional state governments.

In both countries, the role of the
federal Ministry of Education
appears overdue for review,
restructuring and rationalisation
of staffing.

The private sector is important as a
service provider, butitisnot a
politically influential player in the
education sector in Pakistan. In
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internally commissioned
organisational analysis activity.

Most MCB efforts appear to have
been devoted to PSCAP formulation,
and setting up regional bureaux
and woreda offices. The MCB
appears little engaged in
monitoring or learning from
ongoing (donor-supported) local
government/education capacity
development efforts.

For both ministries, keeping in
touch with diverse regional
developments will be a major
challenge in the future.

The Amhara regional state
government - with its constitutional
empowered status - appears to be a
major source of innovation
(including in performance
enhancement through incentives),
and to have benefited from the
accountability pressure of an active
regional state council.

Woreda governments also have
active accountability mechanisms
and, at least in better-off regions,
support from communities in the
form of contributions for education
infrastructure and even materials.
Unmet or dissatisfied demand for
education is not yet manifested in
rural areas in private primary
schools, although private secondary
schools are increasingly in evidence:
and not just in urban environments.

Education and training boards at the
woreda and kebele levels,and parent-
teacher associations are empowered
inrelation to teachers and oversight
of schools. The MCB and its regional
bureaux have been charged with
their development and
strengthening.

key cadres of the bureaucracy. This
is manifest in the NRB's reluctance
to countenance practical
objections or suggestions and, in
certain cases, even to engage in
discussion about the
implementation of aspects of
policy components.

The federal MoE has yet to address
the need for it to change its role
and restructure accordingly.

The key stakeholders at provincial
level appear to be politicians (Chief
Minister of Punjab and MPAs). The
provincial education department
(as is normal among provincial
departments) routinely interferes
with district government because
it still effectively controls their
senior staff.

The chemistry of the interaction
between the (new) political player
at district level (the Nazim) and the
(newly constrained) district
coordinating officer is
fundamentally important as a
determinant of how services are
delivered.

The private sector is a major player
in education in the Punjab, but it is
yet to be adequately and
constructively regulated and
encouraged by the provincial
government.

Teachers are important politically
influential actors at provincial and
district levels. They have tended in
the past to dominate proceedings
of (now defunct) school
management committees.

Ethiopiait is growing in
quantitative importance only in
secondary education.

Teachers in Ethiopia have so far
been more amenable than their
counterparts in Pakistan in
performing their jobs,and in
cooperating with employers and
local communities. The 'gemgema’
system of organisational and
individual performance
assessments may have played a
role in this. Since 1998 PTAs have
been more empowered than their
equivalents in Pakistan.

In both countries, the importance
of the role of the head teacher as a
leader, motivator, positive
example, and quality controller is
becoming more apparent,and
attention is at last being given to
them as a focus for assistance and
advice.



Internal management

We concluded there are multiple
dimensions to the problem of
structure and staffing of the
federal civil service including the
lack of management and support
staff of required competence to
support technical professionals;
and 'people management' factors
(e.g.unwillingness to delegate or
plan work).

Organisational development
approaches to capacity building
(advocated by the DfIDE-sponsored
study of local government capacity
building) appear to be worth trying.

The MCB is clearly responsible for
the coordination of capacity
building strategies. Learning from
ongoing (donor-supported)
programmes should come within
this brief, but they have attracted
little attention so far.

Aseries of ongoing (and hitherto
unevaluated) approaches to
improving human resource
management is being piloted at
federal level. Regional governments
(with their own civil service
commissions) are not bound by
these experiments and are pursuing
their own.

Emerging problems with the
management of information
between levels of government may
be addressed by future activation of
VSAT satellite connectivity of all
administrative centres. This facility
offers significant, but only partially
explored, potential for capacity
development.

Procurement procedural problems
will emerge in poorer regions and
woredas where there will have to be
more reliance on contractors for
infrastructure construction.

Staff 'pooling' systems for common
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The WB/ADB/DfID Devolution
study devoted a lot of attention
(50 pages) to the issue of
incentives, particularly perverse or
absent incentives to performance
at all levels of the delivery system,
but particularly district level. It
concluded that devolution has
made little impression on
prevailing patterns.

Morale amongst senior
administrative staff at district level
has suffered. Their authority in
relation to elected Nazims has been
reduced. Education officers' loyalties
are more to provincial education
offices, rather than district
governments. There are few matters
where district administrators have
discretion without referral upwards
to the province.

The budgeting system is
dysfunctional, split into recurrent
and development expenditures. The
former is largely payroll and is thus
controlled by the province; the latter
is very limited and often allocated
without regard to the routine
budget, or development priorities,
but instead divided equally among
council members, who then allocate
it to 'pet constituency schemes'.
Absenteeism among teachersis a
major problem. The significant
factors that have affected
performance, morale and
professionalism are:
¢ the perceived (low) status of
teaching as a career;
* loose or non-existent supervision;
« weak local accountability;
« often very poor infrastructure;
« absence of effective in-service
training and support;
¢ political influence; and
« weak voice mechanisms at the
level of monitoring committees at
district and union levels, and the
new formula for school councils in
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The basic patterns of
accountability at local government
level - the key variable in 'internal
management' issues - are sound in
Ethiopia, but not in Pakistan. In the
latter case, this affects incentives
perversely, with disastrous results.

Unless the issues researched and
analysed at length in the
Devolution in Pakistan study are
addressed, conventional
approaches to capacity building
will (continue to) be futile.

In Ethiopia, the centre is in most
urgent need of analysis of the
causal factors behind its endemic
weaknesses. Problems at regional
and woreda levels are more
amenable to conventional
injections of resources, guidance,
equipment and supervision from
the regional level.
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services in the woredas appear to be
a pragmatic approach to staff
shortages, and the limited budgets
to employ them.

Staff turnover problems are
unquantified at present. At woreda
level they could well emerge in
cadres provided with commercially
valuable training in future.

We conclude that:

* No definitive causal
connections can be drawn
about improved performance,
(past) capacity building inputs,
or the changes brought about.
Little learning (about what
works, what doesn't and why)
in capacity building is taking
place. Firm evidence related to
service delivery performance
and the underlying factors is
also scarce.

e The reform efforts being
undertaken are serious, and
fully 'owned' throughout
government structures.

* Since the late 1990s there has
been a marked change in the
attitude of regions towards the
woredas.

e The existence of a range of
positive, mutually supportive
factors in favour of
organisational change and
improved performance,
including:

- unconditional block grants
for woredas

- firm constitutional
underpinnings of regional
government;

- (political) consensus on
education and its priority at
least since the late 1990s;

- the possibility of incentives
for,and priority attached to,
capacity building;

- the low incidence of petty

the Punjab is largely untested.

Many members of the 'stock’ of
education officers are unsuited for
their managerial responsibilities:
they are approaching retirement,
have no management background,
and are political pawns manipulated
by council members and under the
influence of MPAs.

Our conclusions are that:
« No definitive causal connections
can be drawn about improved
performance, (past) capacity
building inputs, or the changes
brought about. Little learning
(about what works, what doesn't
and why) in capacity building is
taking place.
¢ Incentives facing principal
stakeholders and players matter.
The factors that limited the
effectiveness of a range of past
capacity building efforts still
appear to be as real now as they
were then. Factors that have been
mentioned as important negative
influences on potential for
delivery performance
improvements include the lack of:
- provincial ownership of the
reforms;

- regime stability;

- political maturity;

- links between plans and
budgets;

- continuity of senior staff;

- trust

- integrity and objectivity; and

- and management authority
over staff.

* Given the magnitude of the
political imperative for communal
empowerment and
accountability, time is of the
essence, but social re-engineering
takes time.

= Cynicism about 'training' is
(justifiably) setting in; ‘capacity

The cases do not reveal reliable data
orempirically backed insights into
the relationship between capacity
(building) and the performance of
organisations or service delivery
systems.They do, however, cast light
on the conditions under which
capacities can be said to exist or to
thrive, if given certain types of
support.

All four factors hypothesised to
pay asignificant role in affecting
the relationship between capacity,
change and performance appear
to be important. Their relative
importance varies according to the
historical, constitutional political
and socio-economic context.

Political competition or rivalry can
be deeply problematic, particularly
if it extends to interference in
administrative or staffing matters.
This is compounded if popular
accountability is weak, and if
resources are not ‘cleanly’ and
unambiguously devolved to the
level of government at which they
need to be allocated, utilised and
accounted for.

Mechanisms exist,and are
beginning to be used in both
countries for conditional grants
which - for the first time in the
case of Pakistan - are ensuring that
acore national priority is
adequately resourced.



political interference;

- public pressure and
accountability; and

- the fact that major concerns
about 'capacity' are at the
centre rather than at local
level.
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building' is becoming a devalued
currency. The recent $60 million
federal government programme
(with minimal conditionality)
sends the wrong signals.

Figure 1. Comparison of government structures in Ethiopia and Pakistan.

ETHIOPIA

Federal Government

Regional State (11)
Ambhara (population 17.2 million)

Woreda (537)
Amhara 105
Average population 164,000

Kebele (approx. 10,000)
Ambhara 2000?
Average population 7000-8000?
Average 40 members,
26.7% women in Tigray (2002)
Average voters per elected member <200

There appears to be scope in both
countries for internationally
referenced high-level policy
dialogue on international capacity
building 'lessons of experience' to
which the present ECDPM study
could contribute. This dialogue
would provide the first-ever
opportunity for the stakeholders
to reflect on 'what works and why"
in capacity building.

PAKISTAN

Federal Government

Province (4)
Punjab (population 70 million)

District (97)
Punjab 33
Average population 1.44 million

Union (6022)
Punjab 3453
Average population approx. 20,000
21 members, 27.6% women in Punjab
Average voters per elected member approx. 1000
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