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Unit. It has the task of contributing to

the quality of Sida’s work with its develop-

ment cooperation contributions. This Unit supports the line orgﬁztxon

in the development and application of approaches and methods in
The approaches and methods may

Swedish development cooperation. I y
refer, for example, to approaches for capacity development, the transition

from a project approach to rgr:fgmm::: approa.ch;ntll1(:1 introduction of a
rating system, or Sida’s wo: combating corru .

Ti:ylsjnit is responsible for ensuring that Sida’s methods handbook,
“Sida at Work”, is kept up-to-date and that Sida staff are kept fully
informed of its contents. Thus, the handbook also constitutes a frame-
work for the methods work of the Unit. . .

Contributing to learning and exchanges of experience is an unpor.tant
task. This series of “Working Papers” is a contribution to Sida’s learning

Theyareoﬁenproduccdaspartoftheworkonacertainmethods
issue. This particular document is a tool that can be used for the under-
standing and analysis of complex systems of organisations.

It is primarily intended for the staff at Sida. It is also hoped that it will

be useful for those who cooperate with Sida.
Sida uses the concept of capacity in order to describe the factors that

need to exist — in the form of qualified and experienced persons, efficient
organisations and legal frameworks — to enable development to take place.

Today, the basic pattern for support of this type is that an organisa-
tion in a partner country receives support from an organisation with
similar tasks and duties in Sweden. Programmes of support can be
directed towards organisations in the public sector, in civil sodiety, or in
the private sector. Sometimes this is referred to as “twinning”.
“Contract-financed technical cooperation” is based on the same idea.

However, in recent years Sida’s support has increasingly focused on
complex systems of organisations in partner countries, often in coopera-
tion with other donors. This may be a question of a country wanting to
transfer responsibilities from central government to local government, or
it can be a question of providing support to a country’s systems for
healthcare, to its legal system or to broad reforms of its public adminis-
tration.

This paper has been written
Sida, Methods Development
sustaining and improving of




Capacity development

by strengthening systems of
organisations and institutions

Background and fundamental problem

Institutional cooperation is an important feature of intemation'al devel-
opment cooperation. It often has the form of “twinnir"g”. The idea .
behind twinning is simple: two organisations with similar tasks.and duties
cooperate with each other. One of the organisations is mor'e.l'.nghly
developed than the other. Even if, in this context, the acquisiion of
knowledge mainly has the result that the more highly developed twin
contributes its experience to the less experienced twin, there are elements
of mutuality — often in the form of a common perception of the rcTIe of
the organisations in society: their “mission”. This common perception 1s
often enough to permit a commonly accepted and mutually agreed
definition to be made of the programme of cooperation between the

twins.
However, certain development issues are so complex that, for coop-

eration to be successful, it is necessary that several organisations are
involved and that changes must be made to several complex sets of rules.
This situation requires an advanced analysis of the actors affected by the
programme of development cooperation, as well as of the institutional
framework (rules) that must be reviewed. There are no established ways
of doing this and therefore a standard procedure or a model is required
that can provide guidance for the analysis. This memorandum contains a
proposal for a model of this type. It is intended to be an aid when a
survey is to be made of a (potential) area of cooperation in order to
define relevant actors in the programme of cooperation and relevant
parts of the institutional framework that needs to be developed or sub-
jected to fundamental change. Accordingly, the issue refers to ways in
which it is possible, in international development cooperation, to direct
and design contributions for capacity development that focus on capacity
in a structure that includes more than one individual organisation or
more than one set of rules.

The problem that is taken up in this memorandum is therefore the
following. What factors should be identified and what type of reasoning
should be used when “capacity” at the following system levels should be
developed:

— system of organisations

— institutional framework (here: rules/norms)
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The model is for the analysis of activities in the public sector. Hwe:lr,

the term “public sector” should be interpreted broadl}" and mduhd:ﬂ' .

activities that are an expression of a political undertaking on be .

the citizens, regardless of whether they are implerflented by p'ubhc‘ sector

organisations or financed in their entirety by pu.bhc funds. .ananly

therefore the focus of the model is on activities in the public sector ‘that

are typically financed by a public budget and implemented by public

sector organisations in accordance with politically approved rules.

Two closely associated, but in principle different, issues are taken up,
namely:

- how to determine (or define or delimit) the system that one wants to
target the contributions to?

- how to devise the contribution in question, i.e. the programme of
international development cooperation for capacity development of
this system?

These issues will be treated together in this memorandum since it is
difficult to treat them independently of each other.

Some initial determinants

Difference between the recipient system and cooperation system

An analysis of conditions for capacity development in development
cooperation must be based on an understanding of the distinction
between two systems or structures that are both relevant in the formula-
tion of the programme. One refers to the system of organisations or
rules that are to be “developed”, i.e. the “recipient”. The other is the
system for development cooperation as such, which includes factors such
as financiers, suppliers and forms of cooperation/relations between the
parties (sometimes referred to as the cooperation framework.)

The situation in the first system and the goals that are to be achieved
in this system (i.e. the results of cooperation) should naturally determine
the formulation of the cooperation system, even if practice often shows
that the reverse order is used. The standpoints, positions and approaches
of other donors, not least the multinational donors, are of importance
for the possibilities available to a bilateral donor to formulate the forms
of cooperation in each individual case. Circumstan

ces of this type can
lead to departures from what could be perceived as an “optimal” contri-
bution in the case in point.

The political logic in public activities
A model for capacity development in the public sector must be based on
a conception of what is typical for production in the public sector or

activities that are decided on or financed publicly. The following simple
notion forms the basis of the reasoning in this memorandum:

~ Public sector activity is based on a politically approved policy that is
codified in an institutional framework (rules in the form of laws,
ordinances or regulations).

T}.mough the rules, assignments are given to public sector actors or
private sector actors that are char:

: ged with the responsibility for the
implementation of the rules,




~ This assignment often involves a “delivery” to the citizens. Thi.s ufually
means that the public sector provides services or products to indi-
vidual citizens or groups of citizens. (In this memorandum, the term
“citizens” refers to persons who live or reside in a community, rcgard-
less of whether or not they are formally citizens of the country in
question, and who come into contact with the organisations in society
as clients, patients, customers, students or the equivalent.

The design of the chain: “Policy >institutional framework> assignment>
actor(s) (organisation/s)> delivery> citizens” differs in different public
sector activities. The chain can be simple or complex. Not least the
process that leads to a policy being approved can vary in complexity, due
to the fact that conflicts in respect of goals and conflicts of interest are
expressed with varying degrees of strength in different social sectors.

To be able to participate in developing capacity in a system, the partners
in cooperation should — as far as possible — have an insight into these
chains. Otherwise there is a risk that the contributions will be aimed
incorrectly, i.e. sub-optimised.

In general it can be said that all work performed by the public sector
should have, as its point of departure, the fundamental values of democ-
racy, rule of law and efficiency, and that this must characterise the
organisation of the policy-delivery chains.

Democracy requires that the public administration discharges its
duties in accordance with the decisions of the bodies that are constitu-
tionally authorised to make decisions.

Demands in respect of rule of law require that public bodies make
materially correct decisions based on current legislation and other
regulations and that individuals have the possibility to have their cases
tried by a court of law. This also requires that political decisions protect
the conditions of particularly vulnerable groups or groups that, it is
known from experience, are disadvantaged where the distribution of
influence or resources is concerned. This includes rules that counteract
discrimination.

Demands in respect of democracy and the rule of law often draw
attention to rules that lay down certain standards for basic public serv-
ices, for example education and care. To a certain extent these rules are
based on international rules in respect of human rights, often approved
by the UN or its specialist agencies.

Demands in respect of efficiency have the effect that the public
administration shall achieve the intended results and the goals that have
been laid down by the Government and Parliament, and that this shall
be done in a cost-efficient manner.

The policy/delivery chains vary in complexity.
The c?egree of complexity of the organisational system that has been
established to be responsible for the different links in these chains exerts

an influence on the cooperation system. We distinguish here between
three typical cases:

l.. The chain is fairly simply identified and the implementing organisa-
tional structure consists of few organisations with a clear division of
responsibilities.
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