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PREFACE

The report "Technical Cooperation in Trangtion” is prepared for the Royd
Norwegian Minisiry of Foreign Affars as part of their preparation for the High
Levd Seminar on technica cooperation which will be arranged by OECD/DAC
in cooperation with the World Bank and UNDP in June 1994.

The report is divided into two sections. Section | consgs of a review of
Norwegian policy on technica cooperation within its international context.
Section 1l pinpoints key issues which, in our opinion, should be thoroughly
examined in the future development of technical cooperation.

The report is prepared by Agplan Andyse As with Lise Kleven Grevdad as
responsible consultant and with Otto Hauglin as project adviser. The authors
acknowledge the advice of the NORAD/Minigry of Foreign Affairs Advisory
Group.

The views expressed in this report are those of the authors and should not be
attributed to the Royd Norwegian Ministry of Foreign Affairs.
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1. EXECUTIVE SUMMARY

Technica cooperation has been part of the internationd ad agenda for more
than forty years. After World War Il ad in the period of decolonization, die
lack of professona skills in the previous colonies was seen as the main barrier
to devdopment. The chalenges were met by a two-fold response from die
North; die provison of finandd assstance in order to meat die huge need for
investment; and technica cooperation as an indigpensable indrument in raising
the levd of competence.

In die early years technical cooperation was mainly provided in the form of
foreign experts serving in public adminigration and die civilian sector in
developing countries. The provison of experts was conddered a temporary
solution. At die same time subgtantia efforts were initiated in the educationd
fidd at dl levels. Scholarships to Northern ingtitutions of higher education were
put a the disposal of students from developing countries.

The drategy of diat time was as follows As die levd of adminigtrative and
technicad skills was raised dirough education, die intention was to replace die
foreign experts by locd manpower. In order to accelerate die replacement rate
die expert-counterpart modd was introduced. On-tile-job training was organized
as a cdose cooperation between die foreign expert and aloca counterpart. The
intention was to transfer kills in practice so tfiat locd manpower was enabled
to take sole responghility for die positions concerned dter die departure of die
expert. Gradudly, die number of experts should be reduced to zero.

The drategy falled. The achievements were unsatisfactory, particularly in an
African context. Replacement has to some extent taken place, but not to the
degree necessaxy to obtan sdf-rdiance. Mogt countries in Africa are 4ill
dependent on foreign expertise to carry out core functions in public administra:
tion which are criticd in die context of sdf-rdiance. The image of poor
performance in technical cooperation was reveded dirough severd evduations
which were undertaken during die 1980s.

At present, diere is a widespread sentiment diat technical cooperation is more
often misused dian wel used. Technicd cooperation has not produced die
nationd capecity necessay for sdf-reliance. There is a drong degree of
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10 Asplan Analyse

consensus in the international donor community on the need to convert technical
cooperation into an effective instrument especidly in the fidd of ingtitutiona
development. The DAC High Level Seminar in June 1994 will act as a catalyst
in the search for new solutions.

This report is conducted as part of the preparation for Norwegian participation
in the High Level Seminar. The report is divided into two sections.

Section | consists of a review of Norwegian technical cooperation in an
historical perspective and of the present policy with regard to consensus with
or divergence from the main stream of policy on technical cooperation in the
international aid society. Norwegian policy on technical cooperation is
furthermore reviewed in a comparative perspective comprising a brief
description of the policy on technical cooperation in multilateral institutions like
the World Bank and UNDP. The comparison aso includes a brief description
of the policy on technica cooperation from the Nordic countries and the
European Union.

Section Il pinpoints selected issues which will be outstanding items to be
addressed in the future debate on technical cooperation. As a point of departure
for this section, a newly published book by Elliot Berg "Rethinking Technical
Cooperation - Reforms for Capacity Building in Africa’ is briefly presented.

How To Define Technical Cooperation.

The term "technical cooperation” is used in the context of its definition by the
OECD. "Technica Co-operation (TC) encompasses the whole range of
assistance activities designed to improvethe level of skills, knowledge, technical
know-how, and productive attitudes of the population in a developing country.
A particularly important objective of technical cooperation is ingtitutiona
development, i.e. to contribute to the strengthening and improved functioning
of the many institutions essential for sustainable development through the
effective management and operation of an economy and of society more
generally."

According to OECD/DAC the main instruments of technical cooperation to-day
are as follows:

. Providing access to training.

Rapp77/R809.aLKG
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. The provison of expatriates and nationd experts.

. Policy and technicd advice.

. Assgtance in preparation of surveys and studies.

. Contributions to science, research and technologica development.

The Present Val ue of Technical Cooperation.

At present, the vaue of technica cooperation amounts to around USD 20 hillion
annualy. Bilaterd sources represent the mgor share of this. In 1990, USD 3.5
billion was spent on technicad cooperation in Sub-Seharan Africa

Norwegian technica cooperation expenditures amounted to USD 138 million in
1992. Sub-Seharan Africa is the main recipient of Norwegian technicd
cooperation.

Historical Perspective.

In the early years of decolonization, the colonid powers were the man
suppliers of technical cooperation. During the 1960s, the multilatera ingtitutions
and non-colonid hilateral donors including Norway, entered the arena. The
amount of technica cooperation expenditures increased consderably during the
1970s and 1980s. The main forms of technicad cooperaion were personnd,
training and equipment. The personnd component in terms of experts, teachers
and volunteers represented the mgor share. The expert-counterpart modd was
entrusted with the task of enhancing on-the-job training.

TheMain Barriersto Effectiveness.

Technicd cooperation aming a inditutional development has proved least
effective because it comprises the most profound chdlenges. The mog
important and the commonly shared chdlenges are as follows:

. Sow progress in cresting a good policy environment and well-function-
ing ingtitutions which can implement policies, programmes and projects
in a cog-effective and sustainable manner.

. Supply-driven nature of technicad cooperation.

. Limited role played by the recipient in the management of the technical
cooperation.

. Inadequiate planning and management of technical cooperation projects.

Rapp77/R809.aLKG



12 Asplan Analyse

. Lack of caeful and redigtic definitions of objectives.

. Over-emphads on project implementation requirements.

. High unit costs of technica cooperation in generd, and over-reliance on
high cost expatriate expertise.

. Inadequate attention to utilizing locd expertise.

. Lack of coordination among donors due to competition.

. Long-term resdent experts are used for support of operations, not
capacity-building.

. Training programmes related to technica cooperation are ad hoc ad
not based on systematic assessment of manpower needed.

Pest performance of Norwegian technical cooperation corresponds witii the main
barriers presented above. However, a change in policy occured during the
1980s. The concept of recipient respongbility came much more into focus than
before. The awareness of the need for a programme rather than a project-by-
project goproach to meet the chdlenge of improved coordination and adherence
to the development plans of the recipient countries concerned was raised. In
may ways Norway was in the forefront of the new principles on technica
cooperation which were endorsed by the OECD/DAC in 1991.

The DAC Principleson Technical Cooperation.

In 1991, OECD/DAC endorsed a set of new principles to guide future technical
cooperation in a more effective way. The man dement in this change is
increased emphasis on capacity-building in order to obtain sdf-reliance in the
future. Increased participation between donors and recipients on equd terms is
emphaszed. Strengthening indtitutional capecity in dl sectors of society is
condgdered essentid in the new gpproach. Cooperation between donor and
recipient ingtitutions in the form of twinning arrangements is conddered as a
mgor new solution to the problems of technicad cooperation.

Norwegian Policy in Congruity withthe DAC Principles.

Norwegian policy on technica cooperation has changed in accordance with the
DAC Principles. The changeis clearly visible in the new policy guidelines from
the Ministry of Foreign Affars and in the new dtrategy of NORAD. The
implementation of the new profile on technical cooperation in Norwegian
partner countries in Africa differs in accordance with the political, economic
and indtitutiona environment.

Rapp77/R809.aLKG



Technical Cooperation in Transition 13

The nead for technical cooperation in most of the Norwegian partner countries
in Sub-Seharan Africa is substantial. The absorptive capacity of technicdl
cooperation varies between partner countries. The differences in the amount of
technical cooperation and the trangition into ingtitutional cooperation in the ad
drategies of Botswana and Tanzania, indicate the need for a flexible gpproach
dependent on the setting in which technical cooperetion is to take place.

In accordance with the DAC Principles, the following conclusions can be drawn
on the bass of the review of Norwegian policy.

. The objectives of sdf-rdiance are emphasized.

. There is a strong emphass on recipient responsbility and capacity-
building.

. The participatory approach is well integrated at policy level.

. Locd conditions in terms of politicd and economica conditions are

taken into account. More atention should be given to the assessment of
ingtitutiona framework.

. Adherence to the development plans of the recipients is satisfactory.
The programme gpproach, contrary to a project-by-project approach,
has been implemented to a large extent in dl partner countries.

. A sectora approach, basad on activities where Norway has a compara:
tive advantage, is incdluded in the policy guiddines.

. Norway is supporting efforts to improve coordination, and priority is
being given to activities to improve the recipient's capecity to
coordinate.

. The emphasgis in the DAC Principles on the NaT CAP-process of UNDP
as an indrument in indtitutional development is not integrated in policy
a agenerd levd or in the case of Tanzania

. Ingtitutional development in the public, private and civil society is
emphasized.

. Human resource development as a prerequisite for technica cooperation
is given priority.

. At country level, the new principles are wdl integrated in the co-

operation with Botswana In Tanzania, Norwegian performance has
been poor with regard to trandfer of managerid authority, replacement
and use of locd resources. The new strategy, however, incorporates the
new principles, though to alesser degree than in the case of Botswana

Rapp77/R809.aLKG



14 Asplan Analyse

Technical Cooperationfromthe Multilateral Institutions.

The World Bank and UNDP are the main multilateral ingtitutions in the fidd
of technica cooperation. The review of the policy of the World Bank is derived
from the "Handbook on Technicd Assgance" from 1993. Two main fesatures
are prominent. The World Bank emphasises the need for technica assstance to
indtitutiona building and the need for increased ownership on the part of the
recipient countries. The World Bank provides technicd assstance in the form
of loans.

Technica cooperation from UNDP is provided as grants. UNDP works closdly
with the recipient countries in the planning and implementation of technica
cooperation. An overdl gpproach is introduced during Nationa Technica
Cooperation Assessments and Programmes (NaTCAPs). The NaTCAP process
was launched in 1986 as an instrument to define the need for technical cooper-
ation on an overd| basis in the countries concerned. NalTCAPs are intended to
improve the coordination of technical cooperation support.

A Comparative Per spective.

The brief review of policy on technica cooperation from the Nordic countries
and the European Union reveds consensus. The European Union however
differs from the Nordic countries with regard to areas of support. Technicd
cooperdtion in the area of industry and trade is more important in the cooper-
ation with the ACP countries under the Lome Convention than in the strategies
on development cooperation in the Nordic countries.

Key Issuesto be Addressed in the Future Debate.

On the basis of the internationa literature and Norwegian policy on technica
cooperation, the following key issues should be looked at closdly in the future.

Thefirst isthe question of how to address the need for increased owner ship and
commitment by the recipient on trandfer of managerid authority, and at the
same time take account of the donor's need for control of ad resources.

The second is ingtitutional cooperation as the new solution to inditutiona

development and capacity-building. There is aneed to be aware of new barriers
to effectiveness which could arise in the use of this instrument. Inditutiona

Rapp77/R809.aLKG
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cooperation increases the degree of tied aid. The freedom of the recipient to
untie the package of technical cooperation will be reduced. The problem of the
vested interests of Norwegian ingtitutions should be addressed in an adequate
manner. Furthermore, activation of ingtitutions in Norway to teke part in
twinning arrangements will increase the need for training on locd conditions.
The ability to monitor the work performed by Norwegian ingtitutions will be
reduced. Inditution-building will aso require the building up of new skills
within NORAD.

Thethirdisthat thetraditiond technical assistance personnel category should
not be dismissed immediately. There will ill be a need for this type of
personnel, especidly in the fied of engineering-type technica cooperation and
in cases where gap-illing is till needed and given priority by the recipient.

The fourth is that intitution-building and cooperation in civil society is thought
to have a podtive dfect in the move towards democracy and participatory
development. NGOs are supposed to play an important role in this connection.
At present their share of technica cooperation amounts to around 10 per cent
of the tota USD 20 hillion. Their performance should be evauated in terms of
the new principles, especidly in the fidd of cooperation with peopl€e's
organizations and NGOs in the recipient country.

Finaly the question of coordination has been upgraded by dl parties.
Coordination takes place a different levels. Coordination taking place through
the World Bank's Consultative Group Meetings and UNDP Round Table
Conferences is necessary but far from sufficient. Local ad coordination should
be strengthened. The recipient Government should take full responsbility for
coordinating the donor community present in their country.

Rapp77/R809.a.LKG
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2. INTRODUCTION

2.1 Background

At present, there is a widespread sentiment that technica cooperation is more
often misusad than well used, and frequently counterproductive.

Technical cooperation has been part of the internationd ad agenda since the
beginning of development cooperation. In combination with capital assistance,
it was regarded as an indispengble insrument in bringing about development
after decolonization. At that point in time, the newly independent states lacked
ahuman resource base which could manage the development process. The lack
of competence was prevaent in dl areas, both technicad and adminigtrative.
Furthermore, the structures left behind were not representative of the indigenous
culture.

Technica cooperation was designed to "improve the level of skills, knowledge,
technical know-how and productive gptitudes of the population™ in developing
countries. It encompasses a whole range of activities.

According to OECD/DAC, the main instruments of technicad cooperation are
as follows:

. Providing access to training.

. The provison of expatriates and nationa experts.

. Policy and technica advice.

. Assgtance in preparation of surveys and studies.

. Contributions to science, research and technologica development.

At present, technica cooperation is in trangtion. A growing awareness of
ineffectiveness in technical cooperation, particularly in an African context, is
the reason for this change. A broad range of evauations during the past decade
hes reveded inefficdency as the dominant festure. The results are in sharp
contrast to past hopes. Technica cooperation has not brought about the national
capacity necessary to obtain sdf-reliance and independence of aid. Study &fter

OECD: Development Assistance Manual. DAC Principles for Effective Aid, Paris 1992.
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18 Asplan Analyse

study has revealed an image of the ineffectiveness of technical cooperation, so
that it has now become common knowledge.

The impetus for change and improved efficiency is accentuated as new
international challenges emerge. Financial restraints have limited the total
availability of aid resources. At the same time, developments in Eastern Europe
and the former Soviet Union have added new actors to the list of recipients in
the spheres of financial aid and technical cooperation. The move towards a
market economy has promoted a stronger recognition of private sector
development and “"trade not aid" by the recipients. The need for technical
cooperation is being extended to new areas with a growing interest in institu-
tional development to obtain self-reliance in the long run.

The challenge to be faced now is how to overcome the obstacles and how to
change the profound nature of the relation between donor and recipient. Interna-
tional debate has focused on Africa, although comparisons have been made with
countries where development has succeeded.

In 1991, the OECD responded to poor performance in the past by endorsing
new principles to guide technical cooperation in the future The DAC
Principles address patterns of behaviour by the donors and the recipients. A
major theme is the awareness of the ineffectiveness of resident experts and a
change towards reliance on ingtitutional development through cooperation
between institutions.

The international donor community will address the new concept of technical
cooperation in a DAC/UNDP/WORLD BANK High Level Seminar in June
1994. The principal purpose isto seek to improve the effectiveness of technical
cooperation in the 1990s. The point of departure will be the political and
practical impetus to the implementation of the DAC Principles for New Orien-
tations in Technical Cooperation, endorsed by the Ministers in 1991.

The objectives of the High Level Seminar are presented as follows:

. "Assess the implications of the changing international agenda for
technical cooperation;

OECD: "DAC Principles" op.cit.
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. Evaluate the progress made by donors and the impediments they face
in implementation; and

. Launch a process towards the development of a clear and monitorable
programme of action to implement the DAC Principles and improve the
effectiveness of technica cooperation in the context of evolving
priorities and highly differentiated requirements of recipients."*

The key issues to be tackled are the reinforcement of locd ownership of the
development process and the building up of nationd cgpacity to generate and
sugtain the development process.

2.2 Purpose of the Report

This report is prepared as part of the preparation for the DAC High Leve
Seminar. The report is divided in two sections. Section | covers a review of
Norwegian policy on technica cooperation within its international context.
Section 1l pinpoints key issues which in our opinion should be thoroughly
examined in the future debate.

In accordance with the Terms of Reference, the main purpose is to review
Norwegian policy for technical cooperation in the light of changing internationa
circumstances, with the DAC Principles as the basic point of departure,

The review of Norwegian policy on technicd cooperation is addressed in the
following order:

. Description of the main trends in figures and results in an internationd
context.

. Assessment of the present state of afars at policy levd and a country
leve in the case of Tanzania and Botswana

. A comparative context encompassng policy guiddines for technica
cooperation in Denmark, Sweden, Finland and the European Union.

The review of Norwegian technica cooperation will be undertaken in relation
to the nead for technicad cooperaion by Norway's man cooperating partner
countries in Africa. Technical cooperation from the multilatera ingtitutions, the

The OECD/DAC: "DAC/UNDP/World Bank Seminar. Letter from the chairman".
November 4, 1993.
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20 Asplan Analyse

World Bank and UNDP, is described in order to reved consensus or diver-
gence.

A find task isto identify key issues which will be of specid importance in the
future debate. A newly published book by Elliot J. Berg "Rethinking Technica
Cooperation. Reforms for Capacity Building in Africa’ which assesses recent
approaches from the donor community and puts forward new idess, is used as
basis for the assessment of key issues.

The logicd framework of the Review can be presented as follows:

m. b
1 OECD — THEWOR
DAC BANK

NORWAY

SWEDEN ‘ ‘ FINLAND ‘ ‘DENMARK ‘ EU

Figure 1. Anaytic framework for the Review

2.3  Methodology

The review of Norwegian policy on technica cooperation and the need for
technica cooperation in Norway's main cooperating partner countries in Africa
has been performed on the bass of desk sudies and informd interviews. The
desk study condgts of a review of recent policy documents a generd leve
comprising the Government's White Paper to the Storting (Parliament) on
Norway's Cooperation with Developing Countries (1992), NORAD's drategy
for bilateral development cooperation, part | (1990) and 1l (1992, the Govern-
ment's Budget for 1994 and Annuad Reports on Norwegian Development
Cooperation.

Statigica information from the OECD/DAC and NORAD is induded in the

decription of the mogt important trends in the development of technica
cooperation. The presentation of the historica development of Norwegian
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technica cooperation consists of a review of policy documents from 1961 and
down to present time.

In the case of Tanzania and Botswana, country strategies and programme
documents form the basis for assessng Norwegian performance a country
level. The case studies act as a supplement to the review of policy a a more
generd level.

The compardive reviews of Denmark, Sweden, Finland and the Europesn
Union as cases, comprise desk studies of recent policy documents and informd
interviews with representatives a the headquarters in question.

The assessment of adherence to the DAC Principles is conducted on the basis
of identification and selection of key issues which act as performance indicators.
The DAC Principles as performance indicators for Norwegian policy on
technica cooperation are presented in chapter 3.

2.4 Limitations

The review is limited to policy guiddines and does not include operationd
andysis of day-to-day operations of programmes and projects. Hence, it will not
be possible to draw conclusions on Norwegian performance at operationd level.
Conclusions on the performance of Norwegian technica cooperation in practice
would require an assessment of applied decison-making procedures a every
gtage of the project cycle with respect to the actud involvement of recipient
representatives in design, implementation and evauations.

At country policy level, thereview is redtricted to Tanzaniaand Botswana. This

means that it will not be possible to draw precise conclusons on Norwegian
performance at policy leve in al partner countries.
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2.5 Definitions

Technical cooperation is used in correspondence with the definition of the
OECD. "Technicd Co-operation (TC) encompasses the whole range of
assistance activities desgned to improve the leve of skills, knowledge, technica
know-how, and productive attitudes of the population in a developing country.
A particularly important objective of technical cooperation is inditutiona
development, i.e. to contribute to the strengthening and improved functioning
of the many inditutions essentid for sustainable development through the
effective management and operation of an economy and of society more
generally."!

Institutional Devel opment is defined as the development of the whole spectrum
of inditutions including the vaues and procedurd rules which govern or
congdrain individua or group behaviour.

Capacity-building and institution building are defined as presented in Figure 2.

2

Capacity Building

yr Policy ~ N.
Institution Building \ Capacity Building refers
refers to development \ to a broad set of
of particular <& | Institution \ \ activities which cut
institutions 1 Building 1 across institutional
- human resources boundaries. It includes
- equipment \ NA y / institution building and
- organization \ — / the policy environment.
- management Clusters of institutions
- administration

Figure 2:  Illustration of the distinction between capacity building and institution building

OECD: "DAC Principles" op.cit. p.51.
The World Bank: "Handbook on Technical Assistance", Washington D.C. 1993
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Owner ship isused in the meaning of commitment from the recipient government
and beneficiaries of the overdl policy, the deveopment plans, sectorid
programmes and technical cooperation activities a project level.

Recipient responsibility meansresponsibility for policy-making, priority-setting,
planning and implementation of al technica cooperation activities.

Comprehensiveness is used to describe the degree of adherence of projects to
programmes and of programmes to the overdl policy framework.

Private sector is defined as business activities of profit-making nature.

Civil society is defined broadly and comprises the organization of society in
different interest groups and loca associations of professond, socid and
political nature.

Gap-filling means the use of technica assistance personnd in operationd line
positions

Rapp77/R809.a.LKG
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3. THE DAC PRINCIPLES - A GUIDE TO
TECHNICAL COOPERATION

3.1 Framework and Principles.

The DAC Principles for New Orientationsin Technica Cooperation which were
endorsed by OECD a a High Levdl Medting in December 1991, is hereafter
referred to as the DAC Principles.

According to the DAC Principles, the main instruments of technical cooperation
are as follows:

. Providing access to training.

. The provison of expatriate and nationa experts.

. Policy and technicd advice.

. Assigance in preparation of surveys and studies.

. Contributions to science, research and technologica development.

The recognition of the failure to fulfil expected objectives was the background
for the work on the new principles. Lack of success was expressed in the
following terms, "the tool so long used as the solution to many problems has
tended to become a problem in itsdf. Some of the falures are due to the
extremdly difficult conditions in which Technica Co-operation takes place."*

The DAC Principles comprise the following:?

. Long-term capacity-building in developing countries as draegic
objectives of technicad cooperation rather than immediate, short-term
performance.

. Put great emphasis on the centrd role of developing countries in the
planning, desgn and management of technical cooperation.

. Stress the essentia  importance for effective technical cooperation of
improved planning in the context of coordinated support for sectorid

OECD: "DAC-Principles' op.citp.51.
2 jbid p. 52
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objectives and palicies and, in particular, use of a programme gpproach
rather than a project-by-project gpproach.

. Encourage ownership i.e. responsbility and control of technica
cooperation programmes and projects a dl stages by die intended
beneficiaries through participatory approaches, including locd NGOs
participation.

. Emphasize the key importance of sustainable development and Hf-
reliance of long-term ingtitution-building, especidly in the aress of
policy andyss and development management.

. Take into account the new recognition of private sector needs for
technical cooperation.

. Encourage greater use of local expertise and existing structures.

3.2 The DAC Principles - Grouping and Description

In die more detalled description of me principles, DAC mekes use of 8
categories” These are briefly summarized in me following;

Thecentral roleof therecipient country and the partner ship concept pinpoint
the ful and active involvement of me recipient countries a al Stages: in
programme and project design, implementation, monotoring and evaulation.
Participation of dietarget groupsis of vita importance to promote sustainability
and sdf-rdiance. DAC makes use of die "least intervention principle’ which
refers to die use of foreign expertise only ater mapping die available loca
resources. Technica cooperation should be performed widiin a context where
locd conditions are dioroughly understood.

Participatory development is consdered essentiad to ensure full control and
responsibility of activities by die recipient and to ensure mat they are pursued
after die departure of die donors. Participatory development refers batii to die
recipient government and to beneficiay groups. Paticipation should be
encouraged a dl sages and is regarded important in die context of good
governance and support of democratisation processes. Gender issues should be
taken into account & dl stages.

OECD: "DAC Principles' op.cit.
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Institutional devel opment isregarded the essentia instrument to enhance nationd
capacity in the long-term rather than mere gap-filling of competence. Human
resources devdopment is a prerequiste for inditution-building. Pardld
structures to manage projects financed by the donors should be avoided. The
whole range of indtitutions should be conddered as a point of departure for
support to ingtitutiona development. The mapping should be conducted within
an overdl and a sectorid context. Policy making and resource management
capacities a dl levels should furthermore be given strong emphasis.

I mproving fimctioning of governmentsand Civil Serviceisregarded essentid for
development. The need for careful priority-setting in public service reform is
stressed. Insufficient remuneration of qudified nationd personne and the nesd
to restrain public expenditures reinforce the nead for careful priority-setting. On
the donor side, the practice of sdary supplements should be avoided as a matter

of principle. Sdary supplement create ditortions in the labour market which act
contradictive to capacity-building in the public sector.

Comprehensive programme approach impliesthat priority should begiventoa
programme rather than a project-by-project approach. Technicd cooperation
should be related to the macro-level, sectorid and sub-sectorid strategies and
programmes. Technical cooperation activities should be incduded in the
recipient's plans and budgets. On project level, planning, selection and design
should be undertaken in adherence to the programme of that sector. There isa
clear reference to the vehicle of UNDP, the NaTCAPs (Nationd Technica
Cooperation Assessments and Programmes) which provides a methodology for
assessing the effectiveness and for facilitating ownership.

Greater attention to costs and cost-effectiveness should be encouraged. It is
important to ensure a reasonable relationship between expected bendfits and
cods in order to use scarce resources in the mog efficent way.

Recognition of private sector needs should be given emphasis due to increased
awareness of the importance of a dynamic private sector for sustainable
economic growth. Technicd cooperation in this context could be directed
towards enabling the public sector to establish a framework conducive to
business, towards private enterprises directly and towards mechaniams for a
fruitful dialogue between the private sector and the government.
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I mproved coor dination should be encouraged, particularly therole of operationa
gaf in locd ad. "Recipient governments should be encouraged to empower a
centrd minidry or unit with sufficient authority to establish the policies ad
proceduresfor technica cooperation. Coordination should involve morethan the
bilateral donors. It should be extended to include NGOs and private sector
representatives. UNDP and the World Bank should be given a specid role."!

3.3 The Interaction between the Principles

There is an overlap between the principles as they are presented by DAC. A
systematization of the DAC Principles in objectives and instruments acting to
fulfil the overal god of sustainability and sdf-reliance presented in Figure 3.
This gives a picture of the interaction between the principles.

INSTRUMENTS ARENAS CONDITIONS  OBJECTIVES GOAL

Institutional
Development

P.S
Comprehensive
Programme o Sustaina-
Approach PR.S Recipient Capacity- bility

Responsi- building

Coordination bility Self-Reliance
Participation

CS

Cost arid Cost-
effectiveness

P.S - Public Sector
PR.S - Private Sector
C.S - Civil Society

Figure 3:  Interaction between DAC Principles

Sustainable devdlopment and sdf-rdiance are the overdl goas. Capacity-
building acts as a necessary means to atain these goals. Recipient responsibil-
ity/ownership are preconditions for capacity-building. Here we face the
profound challenge: How to transfer responsibility and control in a Stuation

OECD: "DAC Principles* op.cit.
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where capacity in management is lacking and fear of corruption is present?

Capacity-building is needed in al arenas; public sector, private sector and in
civil society, comprising a broad spectrum of organizations e.g. professionals,
human rights, and loca communities. Recipient responsibility as an important
instrument in promoting ownership should be the guiding principle for technical
cooperation in al three arenas. A sustainable development which gives due
emphasis to the balance between state and market forces, between economic
growth and socia development requires commitment and participation from the
population as a whole.

Institutional development is one of the key instruments in the DAC Principles.
Institutional development includes both human resources and organizational
structure.

Comprehensiveness and a sectorial programme approach are closely interlinked
instruments. In accordance with these principles the donors should concentrate
technical cooperation in sectors where they possess special qualifications.
Technical cooperation activities should be provided in the form of programmes
established within the sectors concerned. The policy of each sector should
adhere to the overal development policy of the country. This will ensure
comprehensiveness at the macro level. The responsibility of comprehensiveness
at this level is in the hands of the recipient government. Programmes defined
within each sector should be comprehensive to the overall policy of the sector
concerned. Technical cooperation from the donors should be integrated in the
programme.

The challenge of coordination will increase in proportion with the number of
donors present in the country. A sectorial programme approach will reduce the
burden of managing the donor community. When the donors are providing
technical cooperation within the framework of a defined programme, this will
reduce the coordinating tasks of the recipient. Coordination is however regarded
as a separate instrument. In countries with weak administrative capacity and
poor performance in policy-making, the pressure on the donors to coordinate
is very great.

Participation by the recipient at al stages is supposed to serve as an instrument
to increase ownership and commitment. Participation is a means to obtaining
recipient responsibility. Participation on equal terms demands a basic compet-
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ence comprisng adminigtrative and technica skills which are lacking in most
African countries. This means that participation will have to take different forms
dependent on the level of competence. Due to the fact thet there is one part in
need of technical cooperation and another part in position of ddivering technical
cooperation, the review makes use of the concepts "recipient” and "donor".

Cost and cost-effectiveness relate to increased awareness in desgn ad to
implementation, but aso act as performance indicators.

34 The DAC Principles as Performance Indicators
There is a need to sdect specific items as performance indicators for the

assessment of Norwegian policy on technicad cooperation. In the Review the
following indicators derived from the DAC Principles, will be used:

. Objectives
. Participatory approach
. Local Conditions

. Comprehensiveness
. Sectorial Approach

. Coordination

. Arenas; public and private sector and civil society
. Institutional Devel opment

. Human Resour ces Devel opment
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4. SCOPE AND PERFORMANCE OF
TECHNICAL COOPERATION IN AN
INTERNATIONAL CONTEXT.

4.1 The Amount of Technical Cooperation
4.1.1 Technical Cooperation from the OECD-Region.

Approximately USD 20 hillion is provided as technical cooperation annualy to
the public sector in developing countries from dl sources In 1990, USD 35
billion was spent on technical cooperation in Sub-Saharan Africa, representing
one quarter of total ad to the region.?

Bilateral technicd cooperation has been the mgor source for technicad
cooperation in its 40 years of existence. In 1989, hilateral sources represented
71.7 per cent of total expenditures on technica cooperation. The multilatera
share was 28.2 per cent. When dl sources, including the World Bank are
edimated, the multilatera share rose by around 30 per cent in die decade of
1930 to 1990. In nomind terms, USD 15 billion of the total of USD 20 hillion
comes from ODA and NGO grant technical cooperation.®

According to the OECD Report 1993, the net disbursements of technica
cooperation from the OECD member countries amounted to USD 12.777
million in 1992. The Norwegian share amounted to USD 133 million,
representing less than 1 per cent of the total. On average, the net disbursement
of USD 12.777 million represents 23.6 per cent of bilateral ODA and 21 per
cent of total ODA from the OECD member countries In table 1, the OECD

The World Bank: ""Handbook" op.cit. p.iii

Elliot J. Berg: "Rethinking Technical Cooperation. Reforms for Capacity Building in
Africa’. 1993

The World Bank: "ibid".
OECD/DAC: "Development Co-operation. Aid in Transition". 1993 Report.
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member countries are ranked in accordance with the amount of technica
cooperation in bilateral ODA.

OECD Member Countries Per centage
Netherlands 43.7
United Kingdom 43.0
New Zeand 425
Irdland 42.4
Belgium 35.0
France 34.2
Austraia 329
Portugal 31.2
Germany 28.3
Spain 25.4
Canada 23.7
Finland 215
Unites States 20.7
Austria 171
Denmark 17.0
Italy 16.2
Japan 14.7
Norway 138
Sweden 134
Luxembourg 2.0
Tota DAC 23.6

Table 1: Per cent technical cooperation expenditures
of bilateral ODA in the OECD region 1990-91 in average.
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The DAC data includes only free-standing technical cooperation financed from
the OECD member countries and from the offidd multilatera ingtitutions. Four
important categories of technicd cooperation are excluded;

. Technica cooperation provided in connection with investments, which
according to UNDP edimates represents 10-20 per cent of the total.

. Technica cooperation provided by non-OECD member countries.

. Technicd cooperation financed by NGOs, which according to UNDP
estimates, could amount to as much as 10 per cent of totad technica
cooperation flows.

. Technicd cooperation that is loan-financed, of which the World Bank
is the largest provider.!

The amount of technical cooperation has increased over the last decade. The net
disbursements of technicad cooperation from the OECD member countries in
1981 amounted to USD 8,972 million compared to USD 12,777 million in
1992. In nomind terms, this represents an increase of 30 per cent. When the
growth in tota ODA is taken into account, the growth in technica cooperation
from the OECD member countries amounted to 5 per cent over the last decade.

On average technical cooperation represents about 25 per cent of dl externd
ad. Its share of totd ad received varies from 10 to 60 per cent in Sub-Saharan
Africa Thereis little connection between technica cooperation and the leve of
development and the need for technicad cooperation. The volume of technicd
cooperation resources a country receives depends on a variety of factors, in
which its colonid past plays an important role.

Although the red vaue of technicd cooperation has increased dowly by around
5 per cent over the last decade, the importance of technicd cooperation for the
recipient countries has grown substantialy. Because of economic recesson in
severd Sub-Saharan African countries, the average share of technica cooper-
aion in relation to government revenues and export earnings has doubled during
the 1980s

Technical cooperation is provided in different forms. The categories used by the
man providers of data are not synonymous. In generd, technicd cooperation
is provided ether through activities in the recipient country or in the donor

Berg: "Rethinking Technica Cooperation”, "op.cit." p.71.
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countries. Technical cooperation which takes place in the recipient countries
consists of different types of technical assistance personnel i.e. experts,
teachers, volunteers, ingtitutional support, training programmes, equipment and
research and development activities. Technical cooperation is delivered as a
package consisting of different elements. The deliveries are thus subject to
strong ties with regard to the provision of personnel and equipment.

Technical cooperation which takes place in the donor communities includes
scholarships and courses. DAC makes use of five categories. The distribution
in 1990-91 from the OECD-region is presented below:

. Students 2.3 per cent
. Trainees 14 per cent
. Experts and teachers 3.8 per cent
. Volunteers 1.0 per cent
. Other 12.1 per cent'

The figures are per cent of total bilateral ODA disbursements. The category
"other" includes training, studies, surveys etc. Equipment is excluded. The
DAC figures give the impression that the personnel component represents a
minor share of technical cooperation.

According to Elliot J. Berg and to country surveys carried out for NaTCAP
reviews, the personnel component represented more than 60 per cent of al
financing allocated to technical cooperation. Training programmes represented
10 to 15 per cent.? One factor that explains the discrepancy in figures on the
personnel component, is that DAC includes feasibility-studies, pre-investment
studies and surveys in the definition of technical cooperation, while the UNDP
study distinguishes between three categories; personnel, training and equip-
ment/management .

A further explanation is the comparison selected. In the DAC-figures, bilateral
ODA represents the total. In the UNDP figures, total technical cooperation in
the recipient country is used as the total. When die DAC-figures are adjusted,
the personnel component does not amount to more than 22 per cent.

OECD: "Report 1993" op.cit.
Berg: "Rethinking Technical Cooperation” op.cit.
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4.1.2 Norwegian Technical Cooperation in a Nordic Context

Technicd cooperation from Norway represents a minor share in a globd
context. The Norwegian share of technica cooperation from OECD member
countries is 0.01 per cent. Furthermore, the relative importance of technica
cooperation in Norwegian ad has been low and Hill is. In 1990-91 on average,
technica cooperation from Norway amounted to 8.7 per cent of totd ODA ad
13.8 per cent of bilaterd ODA. In a Nordic context, Norway and Sweden
provide less technicd cooperation man Denmark and Finland. Finland is the
largest Nordic donor of technical cooperation in relative terms. The differences
are, however, minor, and in aglobd context the Nordic countries play a minor
role.

Technical cooperation resources from Norway increased during the 1980s. In
1981-83 the average amount of Norwegian technical cooperation was USD 43
million. In 1992 the amount in absolute terms rose to USD 138 miillion. The
increase in per cent of bilatera ODA is presented in Table 2,

Year 1981-83 1989 1990 1991 1992

Bilaterd ODA 308 555 756 734 811

TC Expenditures 43 86 93 109 13

Percentage 139 155 12.8 14.9 17.0
Table 2: Norwegian technica cooperation il USD millicn.

When the development of Norwegian technical cooperation in quantity is
compared to the other Nordic countries, the ratio is the same. As seen from
Table 3, the share of technicd cooperation in per cent of bilaterd ODA has
increased in Norway and Sweden and decreased in Denmark and Finland during
the 1980s. The high share of technicd cooperaion from Denmark and Finland
in the beginning of the 1980s reflects a large number of experts serving in the
developing countries. With the exception of Finland, the Nordic countries have
dightly increased their technica cooperetion in per cent of bilateral ODA from
the year 1990.
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1981- 83 1989 1990 1991 1992
Nor way 13.9 15.5 12.8 14.9 17.0
Sweden 21.3 24.7 12.9 13.8 29.6
Denmar k 46.7 19.5 15.7 19.7 21.4
A nl and 47.6 151 20.5 22.5 20.7

able 3: Nordic fechnica cooperaiion in per cent of bilateral ODA.

When looking a the relative importance of different types of technical cooper-
aion from Norway, we can observe that the personnel component is low
according to DAC datistics. Expenditure on students and trainees accounts for
14 and 0.1 per cent, while experts/teachers and volunteers account for 2.2 and
14 per cent of bilalerd ODA. The category "others' including feashility
studies, surveys and courses account for 8.6 per cent.

The prevaence of experts compared with volunteers changed during the late
1980s. The number of experts has been reduced subgtantidly from an average
of 209 in 1985-1987 to an average of 63 in 1991-1993. Volunteers expressed
in terms of man-years have aso been reduced. The reduction has been lessthan
in the case of the experts.

The number of experts and volunteers provided from Norway are presented in
Table 4.

Y 84 85 86 87 88 89 90 91 92 93

E 215 227 208 191 166 141 118 78 62 49

Vv 152 163 160 161 154 140 143 125 115 112

Table 40 Number of experts and volunteers in man-year including UN-volunteers 1984 to 1993.

Technicd cooperaion from NGOs is not induded in the DAC-gtatigtics on
technica cooperation. However, according to UNDP edtimates technica
cooperation from NGOs amounts to approximatdy 10 per cent of technicd

Y=Y ear, E=Experts, V = Volunteers.
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cooperation flows! In a Norwegian context, data on technical cooperation from
the NGOs have not been available, but the amount of ad channdled through
NGOs has grown substantialy from 20.3 per cent of bilaterd ad in 1987 to
35.9 per cent in 199372

Technical cooperation aming a inditutional development is strongly empha
szed in the DAC Principles. A closer cooperation between indtitutions in the
recipient and donor countries is one of the recommended instruments. The
amount of ingtitutiona cooperation is not included either in the DAC figures or
in NORAD-datigtics. The amount of Norwegian support for ingitutiona
development in the form of twinning is described under the review of

Norwegian policy.

To sum up, Norwegian technica cooperation expenditure has dightly increased
in percentages of bilateral ODA and total ODA. The relation between technical
cooperation provided on bilaterd and multilatera basis has remained the same.
The compogtion of technical cooperation personnel has changed with reduced
emphasis on experts.

4.2 Historical Background in an International Context

4.2.1 The Colonial Rule as the Hallmark of Technical Cooperation.

At the time of independence, mogt countries in Africa were left with a human
resource base deprived of most skills and competence necessary to teke
responsibility for their own development and future. The educationd tasks were
enormous. The chalenge was accentuated by the build-up of colonid structures
without legitimacy in the indigenous culture,

During the find years of colonid rule, the colonia administrations began to
redlize the problem of competence. Efforts in the education area were initiated
on a broad scae. Technica cooperation was introduced by bilaterd and
multilaterd donors after World War 1. At that time, Africa was a minor
recipient of technicad cooperation. Despite huge support, dependency on

Berg: "Rethinking Technical Cooperation” op.cit.

NORAD: Information from NORAD statistical office.
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expatriate manpower was substantial in the decades of decolonization. Africa
had been left with very few high level technicians, professionas and managers -
people with training and experience to run the modern organizations built during
colonia rule.

In the period of decolonization, education was regarded as the main answer to
low capacity. The provision of technical assistance personnel was seen as a
temporary solution. Education locally available at dl levels, combined with
scholarships for African students in donor countries was expected to replace
expatriate personnel by loca manpower.

Given the profound faith in the replacement strategy over the longer term,
technical cooperation activities increased. In the course of the 1950s, Sub-
Saharan Africa became the mgjor recipient of technical assistance personnel. In
1963, nearly half of the approximately 44,000 non-teacher technical assistance
personnel working world-wide, served in Sub-Saharan Africa

In the period from decolonization and to the mid-60s, the colonia powers were
the main source of technical cooperation. In 1963, France and United Kingdom
provided more than 75 per cent of technical assistance personnel in Sub-Saharan
Africa

4.2.2 Mid-1960s. Expansion and New Actors on the Stage.

During the 1960s the role of the colonia powers was reduced. Growth in
technical cooperation came primarily from non-colonial bilateral and multilateral
sources, i.e the UN-system and the United States. Confidence in technical
assistance personnel was maintained and the application of the expert-counter-
part model was to accelerate the process of replacement of expatriate personnel
by local manpower. By 1970, the total number of technical assistance personnel
from the OECD member countries in Sub-Saharan Africa had expanded to
42,500.

The educational area accounted for the mgjor part of this increase, reinforcing
the trends of the 1950s. However, new areas and sectors of society became
subject to technical cooperation activities e.g. agriculture. Technical assistance
personnel was nevertheless concentrated in teaching and as gap-fillers in the
public sector. Even though multilateral agencies provided technical coperation
on an increasing scale, 48 per cent of technical cooperation grants were
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provided bilaterally in 1970. The colonial powers were still the main source of
technical cooperation.

4.2.3 Mid-1970s. The Awakening of Criticism.

Technical cooperation continued to expand in the 1970s. From the mid 1970s
sporadic criticism came to the surface. The prominent trend was, however, a
positive attitude and belief in technical cooperation as an important instrument
in development. The strong support is reflected in a substantial increase in the
volume of technical cooperation prevailing throughout the 1970s.

In 1970, Sub-Saharan Africareceived USD 435 million in technical cooperation
grants. Between 1975 and 1980, technical cooperation grants grew by almost
50 per cent in real terms from USD 2,2 billionto USD 3,1 billion in 1980. In
the early 1980s, the nominal rise was still substantial, but somewhat lower in
relative terms. In the early 1970s, technical cooperation represented around 40
per cent of total ODA. By the late 1980s, this figure dropped to 24 per cent.

In the ten year period from mid-70s, questions concerning the effectiveness of
technical cooperation and the personnel component, were raised sporadically.
Evaluations produced different results. The divergent conclusions should be seen
in the light of the different objectives and areas of technical cooperation.
Technical cooperation with the am of strengthening institutional capacity with
replacement by locals as a performance indicator gave unsatisfactory results. In
engineering-typetechnical cooperation, where performance was measured in the
form of an end-product e.g. road-building without administrative components,
the results were satisfactory.

4.2.4 Mid-1980s: A Growing Awareness of Poor Performance.

In the mid-80s, huge amounts of technical cooperation grants were till provided
to Sub-Saharan Africa, mostly in the form of package deliveries where the use
of experts was tied to the donor in question. The level of aid dependency had
at that time increased in most of the countries.

From the mid-80s the image of ineffectiveness became more and more clear.
It was no longer possible to overlook the results of severa evaluations which
revedled a situation of ineffectiveness in building capacity and self-reliance.
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Evauations of technical cooperation projects from both multilateral and bilatera
donors pointed in the same disgppointing direction.

A joint UNDP/World Bank assessment in 1986 presented me clear message mat
technicd cooperation had not brought to Africa the expected results. The
generd thrust of World Bank's eval uations were that capacity-building technical
assgtance usualy had low rates of success, much lower than "hard” or enginee-
ring type technical assistance.

The World Bank's "Technicd Assstance Review Task Force" in 1991 produced
the following message: "Poor performance and the need for radica improve-
ment in the World Bank's management of technical assstance, particularly in
ingtitutional development".!

A wide range of evauations reveded a complexity of obstacles. Technica
cooperation aming at ingitution-building has proved least effective because it
comprises the mogt profound challenges. The most important and the commonly
shared of these are as follows:

. Sow progress in creating a good policy environment and well-function-
ing indtitutions which can implement policies, programmes and projects
in a cod-effective and sustainable manner.

. Supply-driven nature of technical cooperation.

. Limited role played by the recipient in the management of the technical
cooperation.

. Inadequate planning and management of technical cooperation projects.

. Lack of careful and redlistic definitions of objectives.

. Over-emphasis on project implementation requirements.

. High unit costs of technica cooperation in generd, and over-rel iance on
high cogt expatriate expertise.

. Inadequate attention in utilizing local expertise.

. Lack of coordination among donors due to competition.

. Long-term resident experts are used for support of operations, not
capacity-building.

Berg: "Technical Cooperation" op.cit.
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. Training programmes related to technica cooperation are ad hoc and
not based on systematic assessment of manpower needed.’

4.3 Historical Review of Norwegian Technical Cooperation

4.3.1 1950s Norway as Provider of Technical Cooperation to UN

At the very beginning Norwegian technical cooperation was mainly provided
through the UN Funds for Technicd Cooperation (EPTA). EPTA was
edablished in 1949 as a response to the mgor chdlenges ater World War 11.
In 1950 the Norwegian contribution amounted to NOK 250,000, representing
amost 100 per cent of Norwegian aid. By 1961 the Norwegian contribution to
EPTA increased to NOK 4.4 million which amounted to 15 per cent of the
total.

The digtinction between technicd cooperation and financid assgtance was
clearly pronounced in the policy papers of that period.? Technica cooperation
was defined as trandfer of professond competence, scientific results and
practica working methods within the various sectors of society.

In addition to financia contributions to EPTA, Norway placed experts to the
disposd of the UN. In the years 1950 to 1960 the number of Norwegian experts
serving in developing countries was 250. The extenson of technica cooperation
in the late 1950s led to problems in recruiting qudified experts. The problems
were connected both with the UN-system and Norwegian bilaterd projects like
Keda in India The lack of qudified experts was solved by increased use of
UN volunteers. The decisgon to establish a Norwegian Volunteer Service was
endorsed by the Norwegian Parliament in 1961.3

OECD: "DAC Principles’ op.cit. Berg: "Rethinking Technical Cooperation” op.cit. and
the World Banks "Handbook" op.cit.

Utenriksdepartementet: "Innstilling fra Utvalget for utredning av sporsmalet om Norges
hjelp til utviklingslandene." 1961.

Utenriks- og kongtitugonskomiteen: Innst.S.nr.74 - 1961-62.
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4.3.2 1960s. Technical Cooperation as the Major Part of Bilateral Aid

Norwegian governmental assistance to Africa started in 1962 with Tanzania
Education was the main area. In the Annual Report on Norwegian ad in 1962
two aspects were underlined. Norwegian aid projects should be incorporated
into the development plans of the Government in Tanzania. Secondly, the need
for coordination with other bilatera and international donors present in
Tanzania was stressed.

Technical cooperation was the main component of development assistance in
this period. In the beginning of the 1960s, the international donor community
recognized the need to supplement technical cooperation with increased capita
assistance. The economic situation was regarded as the main barrier to making
use of skills. Inthe Norwegian aid strategy of the 1960s the need for vocational
training and education was emphasized. It is furthermore interesting to note that
the need for coordination of aid was strongly underlined. '

In the period from 1962 to 1970, total bilatera expenditures on technical
cooperation increased substantially. From NOK 800,000 provided in the form
of experts in 1962, expenditures grew to NOK 37 million in 1970. The share
of technical cooperation as a percentage of bilateral ad in this period is
presented in Table 5. The percentage rose from 5 in 1962 to 32 in 1970.

Utenriksdepartementet: "St.meld.nr.23 (1962-63) "Norges hjelp til utviklingslandene".
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Years Bilatera TC TC in per cent
expenditures in of total bilateral
NOK million ad
1962 800 5
1963 976 7
1964 3,142 14
1965 4,354 15
1966 9.073 23
1967 11,086 33
1968 16,549 33
1969 23,644 27
1970 37,185 32

Table 5: Technical cooperation in per cent of bilatera ad 1962-70

In 1962 54 Norwegian experts were recruited to UN-progranmes. In 1951 the
number of Norwegian experts was 15. In order to meet the recruitment problem
which emerged in the late 1950s, it was decided to make use of UN junior
experts. The number of Norwegian junior experts put a the disposd of the UN
in 1962 amounted to 5. In the same year 130 scholarships for students from
developing countries were provided.

In 1963 the Norwegian Volunteer Service was established. A firg group of 20
was provided to Uganda that year. When development cooperation with
Tanzania as the firg partner country in Africa started up in 1963, technica
cooperation comprised the mgor part. Nordic experts were recruited on a
collaborative basis in connection with building up of ingtitutions. This form of
ad was provided within areas such as education, hedth, agriculture and
fisheries.

In 1965 the number of Norwegian personnd serving in developing countries
reached 299. The increase in the totd number of Norwegian personne in the
period from 1962 to 1965 is presented in Table 6. The figures furthermore

Data is collected from the Annual Reports "Norsk Utviklingshjelp" 1962-70. The
figures comprise experts, scholarships and volunteers.
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show the distribution between bilateral experts, volunteers, experts serving on
Nordic projects and UN projects.

Y ear Experts on Norwegian Experts on Experts on Total
bilateral Volunteers Nordic multilateral
projects projects projects
1962 41 37 77 155
1963 34 17 37 96 184
1964 48 35 33 102 218
1965 70 71 44 120 305
1966 126 86 41 130 383
1967 148 106 44 129 427

Table 6: Numbers of Norwegian personnel serving in developing countries 1962-67.

The increase in the total number of Norwegian personnel arises mainly from the
establishment of the Norwegian Volunteer Service and the increase in experts
on bilateral projects. The technical cooperation expenditures including, experts,
volunteers and scholarships amounted to NOK 800,000 in 1962. In 1965 the
expenditures reached approximately NOK 4,5 million. Two years later the
technical cooperation grants had amost tripled to an amount of NOK 11
million.

By mid 1960s, Africa became the main recipient of Norwegian bilateral aid.
Uganda and Kenya bypassed Tanzania in terms of financid assistance and
technical cooperationin 1965. In the Annual Report on Norwegian aid in 1965,
East Africa is described as an area in great need of technical cooperation.’
Norwegian experts were engaged in operational positions in different East
African ingtitutions. According to the policy of that time, Norwegian technical
cooperation should be integrated into the development plans of the recipient
country in question. The Norwegian experts were to be employed by the loca
institution.?

"Arsmelding for Norsk Utviklingshjelp 1965".

"ibid"
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In 1965 aformd agreement was Sgned with the University of East Africa One
of the main objectives of the Univerdty of East Africa was to provide teachers
to higher education in Eagt Africa Norwegian support condsted of both
financid and technicd assstance. One of the objectives was to cregte a
professona network with Norwegian universities which could be of mutua
benefit.! This agreement is one of the first in which Norwegian ingtitutions
were linked to locd inditutions in Africa

According to figures from the Annud Report on Norwegian Development
Assgance to the Parliament in 1968, the totd amount of Norwegian ad to
Africa amounted to NOK 17 million in 1967. More than 50 per cent was
provided in terms of Norwegian experts. In nomind terms, the expenditures to
Norwegian personnd amounted to NOK 9 mill. The expenditures on scholar-
ships amounted to NOK 0.5 million.

The recruitment of Norwegian experts to the UN-sysem stagnated in 1967. The
dagnation was caused by the priority which was given to recruitment of
Norwegian experts to bilateral projects.

Up to 1968 devdopment assstance in Eastern Africa conssted largely of
technica cooperation and equipment. A change in the pattern of devel opment
assigtance took place in 1968. At the end of 1968 the number of Norwegian
experts serving in Eastern Africa and Zambia was 120. The number was 88 a
the end of 1967. In this year resdent missons were established in Nairobi,
Kampda and Dar es Sdaam. In 1968 a number of new projects were initiated.
In addition to Norwegian expertise, the new projects required a considerable
amount of capital assgtance. At the same time there was a tendency towards
concentrating technical cooperation in projects which integrated both technical
and financid assstance. Up to this time experts were recruited separately,
serving in various postions in governmental adminigtration and other ingtitu-
tions in the recipient countries. This represented the beginning of a trend
towards a more integrated gpproach and concentration of aid.

In 1968 the number of scholarships to students and trainees from developing
countries in Norway resched 266 of which 196 was financed by NORAD.
Priority was given to highly qudified students in order to obtain a mutud

Norsk Utviklingshjelp: Arsmelding og regnskap 1966.
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exchange of competence. With such a high number, the need for organizing
specia courses arose. In 1968 four courses initiated by NORAD were run at the
Universities of Odlo and Trondheim.

On the multilateral scene, Norwegian grants to technical cooperation under UN
direction amounted to NOK 35 million. UNDP which was established in 1966,
incorporated the previous EPFA. '

In accordance with the principle of geographical concentration, Norwegian aid
to Kenya, Tanzania, Uganda and Zambia continued to increase. The
concentration was especially strong with regard to technical cooperation. 79 per
cent of Norwegian experts serving in developing countries was located in these
four countries. In 1969, the initiative to establish comprehensive programmes
for Tanzania, Kenya, Uganda and Zambia was taken. In the Annual Report to
Parliament in 1970 it was stressed that these programmes should adhere to the
development plans of the recipient countries.

In the late 1960s and up to 1970 technical cooperation as share of bilateral aid
expenditures amounted to 32 per cent on average. The relative importance of
experts in comparison to volunteers and scholarships increased in this period.
From 1969 to 1970 the expenditures on Norwegian experts doubled from NOK
15 million to NOK 28 million. Expenditures on scholarships and courses
amounted to NOK 4 million and on volunteers nearly NOK 5 million. The
demand for Norwegian experts expanded in the engineering area.

4.3.3 1970s. Reliance on Experts as Gap-Fillers under the Free Choice
of the Recipient.

In the beginning of the 1970s budget categories changed. The Annua Reports
on Norwegian aid of that time divided bilateral ad into four main categories:
project support, programme support, commodity aid and technical cooperation.
Technical cooperation consists of experts, volunteers, scholarships and "other"
e.g. consultants. The development of technical cooperation as share of bilateral

Utenriksdepartementet: Stortingsmelding nr. 64 (1968-69) Arsmelding og regnskap for
Norsk Utviklingshjelp og Direktoratet for Utviklingshjelp for 1968.
Utenriksdepartementet: Stortingsmelding nr. 54 (1970-71)

Direktoratet for Utviklingshjelp. Arsmelding og Regnskap for 1970.
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cooperation and the distribution between different forms of technica cooperation
areshown in Table 7.

Y ear 1970 72 73 74 75 76 77 78 79
Total TC/BA 29 27 20 19 16 21 17 18 15
Experts 21 21 15 n 9 9 6 5 4

Volunteers 4 3 2 1 1 1 1 1 1

Scholarships 4 3 3 2 2 2 2 15 15
Other e.g. cons- - - - 5 4 9 8 10.7 85
ultants

Table 7: Different forms of technical cooperation in per cent of Norwegian bilateral aid 1970-79.

TC/BA =Total technical cooperation in per cent of bilateral development assistance.

The table shows that the trends of the late 1960s continued up to 1972. From
1972 there was areduction in technical cooperation's share of bilateral aid. The
percentage of technica cooperation of bilatera ad amounted to 27 in 1972. In
1979, the percentage was reduced to 15. The reduction in relative terms is not
an indication of reduction in the nomind technicd cooperation expenditures.
The relative reduction is caused by an increase intotd bilateral aid. In 1973 the
totad expenditures on bilateral ad were NOK 242 million. In 1974 the amount
increased to NOK 403 million.

The compogtion of technica cooperation changed in the 1970s. The share of
expenditures for experts reeched a pesk in the beginning of 1970s with a
subsequent reduction for the remainder of the decade. Volunteers and scholar-
ships fallowed the same trend with a reduction from 4 per cent of bilatera ad
eech in 1970 down to 1 and 15 per cent respectively in 1979. The caegory
"other" e.g. consultants is registered from 1974 and increased to gpproximately
9 percent in the fina years of the decade.

The changes started in 1972. In the Annua Report to Parliament on ad in 1972
it is noted that there was a amdl increase in the totd amount of technica

cooperation. There was a dight increase in the number of Norwegian personndl

serving in developing countries under bilateral assstance. As in previous years
the main sectors comprised agriculture and education. The number of volunteers
in nomind terms was reduced. The number of Norwegians serving in develop-
ing countries under internationa organizations remained a the same level. The
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ratio between bilateral and multilateral aid was 48/52 in 1972. In Sub-Saharan
Africa, Botswana received the status of recipient country in 1972.

The number of Norwegian experts (excluding volunteers) under bilateral agree-
ments with countries in Sub-Saharan Africa from 1971 to 1976 is presented in
Table 8.

1971 1972 1973 1974 1975 1976
Kenya 91 81 75 76 55 58
Uganda 36 17 2
Tanzani a 56 66 64 72 78 71
Zanbi a 38 73 73 66 61 52
Bot swana - - 2 12 19 20
Table 8: Number of Norwegian experts serving in Norwegian partner countries in

Sub-Saharan Africa 1971-76.

Technica cooperation provided through Norwegian ingtitutions started up in the
mid 1960s. The objectives were to secure recruitment of experts, provision of
training courses and research activities related to development activities. In
1972, formd agreements were signed with the following Norwegian ingtitutions:

. Chr. Michdsens Indtitute, 1969
. The Norwegian Indtitute of Internationa Affairs, 1964
. Agriculturd University of Norway, 1970

On the multilaterd scene, the number of Norwegian personnd serving in UN
projects was 70 exclusive of junior expertsin 1972. The total number was 115.

Gap-filling was a prominent function of Norwegian experts in the early 1970s.
The recipient was in principle free to set the priorities for which postions they
wished to fill with Norwegian personnd. Priorities were set within a financia
framework presented by NORAD in advance.

The recruitment of volunteers showed a strong reduction in 1972. The tota
number of volunteers was 60 in 1972. In 1973 it was decided by Parliament to
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strengthen the Norwegian Volunteers Service! Increased effort on recruitment
darted in 1973. The development is presented in Table 9.

Years 1972 1973 1974 1975 1976 1977 1978

Number 60 55 56 82 77 6 75

Table 9: The number ol| Norwegian volunteers 1972-77.

The amount of programme assstance increased from the early 1970s. In the
Annua Report to Parliament on ad in 1974, it was emphasized that Norwegian
experts should be concentrated in sectors where Norway was dready providing
financid ad. By 1973 the amount of ad hed reached a levd that raised
questions of effectiveness,

By mid 1970s, the numbers of sectors receiving technica cooperation hed
expanded. Trangport/communication and water engaged the mgor amount of
experts measured in man-years. In addition, education and agriculture/fisheries
played an important role. Public adminigration followed as the fourth sector.
Norwegian experts were dso engaged in industry, hedth, socid afars and
trade.

In 1977, the share of technicd cooperation in percentage terms of bilaterd ad
was reduced. More than 90 per cent of Norwegian experts recruited by
NORAD sarved in Africa; Kenya, Tanzania, Zambia of Botswana which were
al partner countries a that time.

The use of consultancy services had recently increased. There were two reasons
for this. The first was the nead for highly quaified services. The second was
increased demand for services provided a short notice. The cooperation
between NORAD and Norwegian indtitutionsin recruiting experts in accordance
with demand, increased in the mid 1970s?

By the end of 1970s, the share of technica cooperation in percentage terms of
bilateral ad was reduced to about 15 per cent. The number of experts however,
remaned a about the same level. The number of experts increased in Botswana

St.meld.nr.61 (1971-72) "Arsmelding og regnskap for 1971"
St.meld.nr.8 (1978-79) "Om Norges samarbeid med utviklingslandene i 1977"
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and Zambia, and fdl in the case of Kenya. Recruitment of experts was secured
through cooperation with Norwegian institutions of professional kind in different
area. The amount of consultancy services increased. Expenditures on scholar-
ships, training courses and volunteers increased slowly over the decade.

4.3.4 1980s. Awareness of Results and Change in the Aid Profile.

During the 1980s, awareness of the results of technical cooperation came into
focus. In a White Paper to Parliament in 1984, it was recognized that pro-
fessiona and administrative skills still represented a bottleneck to effective
utilization of the resources of the developing countries." This was especially the
situation for Norwegian partner countries in Africa. Support to long-term
capacity-building was defined as an important objective. However, reinforce-
ment of capacity by the use of Norwegian personnel was viewed as essential on
a temporary basis. Forms of technical cooperation were defined as follows:

. Experts

. Volunteers

. Consultants

. Institutional cooperation
. Training

The following principles were enunciated in the context of technical cooper-
ation:

. Norwegian expertise should be used only after local aternatives have
been explored and discarded. The use of Norwegian personne is
furthermore considered important in increasing the level of knowledge
in Norway on developing countries. This is related to the overall
principles for Norwegian aid, manifested in the concept of "recipient
orientation". This principle was formalized in 1972.

. Design and implementation should, to the greatest possible extent, be
performed by the recipient's own administration. In accordance with
this principle, support to local government on technical and administra-
tive skills should be given priority.

Utenriksdepartementet: St.meld.nr.36 "Om enkelte hovedsporsmal i norsk utviklingshjelp"
(1984-85).
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. Technical cooperation should be given high priority in the future in
order to promote capacity-building. Planning and implementation should
be given greater condderation.

. Technical cooperation within programmes and projects where Norway
is engaged should be emphasized. Technicd cooperation beyond the
areas of concentration should however continue. In this regard specid
emphass should be given to important target groups in Norwegian
development cooperation.

Recipient responsibility is conddered difficult to achieve due to fact that
cagpacity in planning and management is low. The priorities presented by the
recipient do not necessarily reflect a decisgon-making process based upon broad
participation. A closer didogue with therecipient is necessary. It is furthermore
of importance to implement a multi-year planning process which take into
account the nead for long-term commitment. Norwegian ad should be
integrated into the development plans of the Government concerned.

The nead to coordinate ad is strongly underlined in the strategy of the 1980's.
A sectorid gpproach with concentration of ad resources in programmes is
recommended. In 1986, the Nordic-SADCC initiative was launched with the
intention of improving the coordination of Nordic ad to Sub-Saharan Africa
Norwegian ad to regiond cooperation had been promoted through SADCC
snce the beginning of the 1980s. Technicd cooperation on ingtitution-building
formed an important part of the SADCC-support.

The vaue of technicd cooperation through the Norwegian Volunteers Service
was stressed. Thelr close cooperation with poor people and locd organizations
was regarded as a fruitful contribution to overdl technicd cooperation.
Geographica expanson of technicd cooperation beyond the man partner
countries was announced in 1984. This was repeated in the White Paper to
Parliament in 1987." Four sectors are expected to be the man receivers of
Norwegian technical cooperation to non-partner countries:

. Fisheries

. Shipping

. Hydro-power
. Petroleum

Departementet for Utviklingshjelp: St.meld.nr.34 "Om hovedspersmal i norsk utviklings-
hjelp”986-87). Tilleggsmelding til St.meld.nr.36 (1984-85)
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4.4  Past Performance of Norwegian Technica Cooperation

Technical cooperation provided by Norway has more or less suffered the same
deficiencies as the rest of the donor community. In an informal review by the
Ministry of Development Cooperation in 1986, the results of 23 evaluations
were assessed. The evaluations covered a wide spectrum of activities in human
resource development, training and transfer of technology. It is important to
note that the criticisms presented here applied only to a minority of the projects.
The overall picture presented in the summary paper was satisfactory.

However, the recent call for a new approach and new guidelines based on a
broader perspective with capacity-building and sdlf-reliance as the overall
objectives could have produced different results in some of the evaluations. The
use of performance indicators like e.g. replacement rate and management
capacity in the institutions concerned, could have led to different conclusions
in the evaluations which were included in the review. The overall image might
then have then turned out less positive. The main weaknesses are presented
below:

. Objectives were not formulated, lacked clarity or were redefined during
the course of implementation.

. Local conditions were not taken into account in a satisfactory way.

. Lack of long-term planning, formulation of strategy and operational
guidelines in design of projects and unsatisfactory Terms of Reference.

. Assessments of needs in advance of project design was inadequate.

. Participation by the recipient government and target groups during the
project cycle was unsatisfactory.

. Insufficient training particularly in the areas of management and

administration. Changes of loca counterparts during implementation
acted furthermore as a barrier to training.

A study of aid and entrepreneurship in Tanzania undertaken by die University
of Dar es Sdlaam in cooperation with Torvald Gran at die University of Bergen,
was published in 1993." The study provides an analysis of NORAD's contribu-
tion to entrepreneurial mobilization in the public sector in Tanzania. The study
comprises an analysis of five projects in different sectors.

Torvald Gran, Universitet i Bergen: "Aid and Entrepreneurship in Tanzania", 1993
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The conclusons on NORAD's management drategy were as follows. "After
agreements have been sgned the projects receive little or no policy guidance
from the government authorities. The project managers on their part lament this
lack of guidance, not least because they fed pressure from externd project
evduations demanding that the projects should serve radicdly different
development goals. NORAD has increasingly mohilized Norwegian consultants,
firms and colleges/universities in Norway to participate in the implementation
of projects. Only to a very limited degree has NORAD managed to mobilize
Tanzanian organizations and entrepreneurs."?

The Norwegian personnd recruited to the projects were formaly employed
within the Tanzanian ingtitutions. However, in practice they functioned as a
group controlled by NORAD. The drategy is caled a Chinese box strategy,
with NORAD control of a NORAD recruited team within the project's
adminigtration. The amount of control needs to be seen in reation to the
functioning of the politicd system in Tanzania

On the bass of a questionnaire undertaken as part of the study, a picture of
NORAD emerges as an agency with agood training record, but as an organiz-
aion with a week "recaiver orientation”, and an organization with limited
abilities to mobhilize Tanzanian entrepreneurs in the public sector. The ad
projects were characterized as efficent, but isolated organizations in the
government system. The activities of NORAD were poorly adjusted to the locd
culture.

In 1988, an evduation of the effectiveness of technicd assstance personnd
from the Nordic countries was commissoned by the Nordic deveopment
agencies. The sudy was conducted by an evduation team headed by Kim
Forrs’.

The Nordic report conssts of case sudies of 55 projects in Kenya, Tanzania
and Zambia which employed TAP from Norway, Denmark, Sweden ad
Finland. The report found that despite growth of loca manpower, demand for
technicd assstance personnd perssted a a rdatively high levd in dl three
countries. The link between demand for technica assstance personnd ad

Gran: ibid

The Nordic Development Agencies: "The effectiveness of Technical Assistance
Personnel”, 1988
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availability of local manpower was distorted. Technical assistance personnel was
seen by the ministries as a way to augment their personnel on an extra-
budgetary basis.

The demand for technical assistance personnel, particularly those functioning as
project implementors or "controllers' was also created by the proliferation of
projects; donors frequently created parallel project implementation units staffed
with expatriates because they felt they could not entrust project implementation
and project funds to existing government agencies. The report found, neverthe-
less, that loca manpower could fill 204 of the 324 technica assistance
personnel positions if problems of lack of funds were solved.

In terms of effectiveness, the principal conclusions of the Nordic report were
that technical assistance personnel were usually highly effective in operational
positions but much less effective in transferring skills and in contributing to
institutional development. The report found that technical assistance personnel
may even have had a negative effect on ingtitutional development because they
tended to create or enlarge ingtitutions that are not sustainable.

One of the principal reasons that technical cooperation was found to be
ineffective, was the break-down of the expert-counterpart relationship. Only
about half of the technical assistance personnel who were supposed to have
counterparts actually had them. Those who had counterparts were frustrated by
lack of commitment. Faced with the pressure to produce measurable outputs,
technical assistance personnel devoted more time to operational responsibilities
than to the training of counterparts.

The assessment of the locad manpower situation prior to design, was not
regarded as satisfactory. Technical assistance personnel were used as a solution
before the nature of the problem was identified. The recipient countries were
seldom fully involved in the decisions on technical assistance personnel. Poor
coordinating capacity aid agency procedures that did not disclose vital informa
tion, particularly on costs, were regarded as main causes.

The requirements of the programme/project had not been given due consider-
ation. The result was poor performance. Few of the technical assistance
personnel from the Nordic countries had relevant knowledge and skills in design
of and implementing programmes for on-the-job training and ingitution
building, even if they were otherwise professionally well qualified. Allowances
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mede for loca conditions were not satisfactory. The report concluded thet the
recruitment base for technicad assistance personnd was too narrow.

With regard to capacity-building, the training and institution-building objectives
were neglected. Focus had notably been on quantifiable, production oriented
targets. The integration between loca and foreign d&aff was described as poor.
The loydlties of foreign personnd were divided, and distrust between ad
agencies, locd authorities and project personne was a frequent feature.

The report concludes that in spite of these shortcomings, there will ill be a
basic nead for technical assstance personnel.

45 Summing Up

In sum, these evaluations present an image of Norwegian technical cooperation

which do not differ from the overdl image of the donor community. The

problems and obgtacles are more or less the same. Local conditions and use of

local resour ces have been unsatisfactory take care of. Training has not produced
the expected results because of lack of qudifications by the Norwegian

personnd and lack of commitment by the loca counterparts.

Andyss of the project cycles reveded wesknesses in design and implementa-
tion. Even though recipient orientation had been introduced as a core concept
in Norwegian ad policy, the evauations showed lack of participation by the
recipient government and target groups during the project cycle.

Findly, the evauations reveded that effectiveness is easier obtained in pr