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Foreword v

FoRewoRD

Despite 50 years of aid in the Pacific region, including some $20 billion of support over the 
past 25 years, overall results in terms of sustainable improvements in capacity have been mixed, 
at best. This raises questions, not only in the Pacific but throughout the developing world, about 
approaches to building capacity—what works, what doesn’t, and why? The Asian Development 
Bank (ADB) recognizes the importance of capacity development, having officially embraced it as 
a thematic priority in 2004. ADB’s commitment is consistent with the Paris Declaration on Aid 
Effectiveness and the Pacific Principles on Aid Effectiveness.  The programs of a number of other 
funding agencies, including the Australian Agency for International Development (AusAID), 
New Zealand Agency for International Development (NZAID), United Nations Development 
Programme (UNDP), and the World Bank also embrace the importance of more effective capacity 
development. 

Increased interest in capacity development in recent years reflects an acknowledgment of 
the shortcomings in development assistance over the past 50 years. This has led to calls for 
approaches that are more systematic and integrated, and which focus more on developing country 
ownership and achievement of sustainable results. Capacity amounts to the policy, procedures, 
personnel, institutions, and supporting environment required to effectively deliver development 
outcomes.  In particular, ADB has focused on the ability of the public sector to deliver essential 
public services, thereby strengthening the compact between government, civil society, and the 
private sector.  Capacity development is much more than just training or skills transfer. It is 
about effective institutions, a sound unpoliticized policy environment, accountability systems, 
effective relationships, and appropriate incentives. As noted in this study, capacity development 
should be firmly rooted in a country’s political economy. 

To better understand what works, in terms of approaches to capacity development, with 
significant cofinancing from AusAID, ADB’s Pacific Department (PARD) commissioned a regional 
study in 2006. The study led to a report which “explores the capacity needs and prerequisites 
for capacity development in the context of the independence of various levels of government.”  
Further work was then commissioned to build on study findings.   This has led to the formulation 
of a framework to “examine capacity development opportunities within the organization of 
government business and pinpoint conditions that increase the likelihood of [better government].” 
ADB’s intent in commissioning this report Pacific Choice: Improving Government was to draw 
upon the study’s findings and recommendations to help guide future capacity building efforts 
in the Pacific, including institutionalizing a more focused and effective approach to capacity 
development in country programs and operations.  
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This report was prepared by Michael Heppell, under the direction of Steve Pollard, principal 
economist, PARD. The report has also benefited from the comments and inputs of a number of 
resource persons. I trust that you will find the report both thought provoking and practically 
helpful in advancing our collective commitment to development in the Pacific.

Sultan Hafeez Rahman

Director General

Pacific Department



Introduction 1

IntRoDUCtIon

Capacity development (CD) is central to improving standards 
of living and reducing poverty in developing member countries 
(DMCs).

The Paris Declaration provides for donors to harmonize activities 
to support governments committed to CD. Where commitment 
is absent, one thing donors should do is to strengthen the 
capacity of civil society to demand improved performance from 
government and help promote commitment.

CD is a means to an end—the end being improved government 
performance. It seeks to improve whole systems. Consequently, 
to be effective, it must be more than a simple transmission of 
improved technical capacity.

wItH CAPACItY DeVeLoPMent wItHoUt CAPACItY DeVeLoPMent
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 2 IMPROVING GOVERNMENT

CD has been an interest of governments, Asian Development 
Bank (ADB) and other donors for many years. ADB’s Operations 
Evaluation Department (OED) has conducted two evaluations 
of CD in the Pacific—in Vanuatu and Samoa. They found that 
too much emphasis was placed on consultants doing the work 
themselves and writing reports and to training agency staff and 
not enough working with agencies to improve the targeted areas 
of performance.

In 1995, ADB’s new focus on governance tended to detract from 
a focus on CD. In 2004, CD was brought into prominence in 
ADB by the poverty reduction strategy. ADB’s action plan for CD 
envisages a country-driven program of CD based on an agreed 
approach subscribed to by all donors. The starting point and 
basic building blocks, not surprisingly, are a country’s current 
capacity and organization cultures.

ADB envisages three dimensions of CD:

Institutional development of the broad framework for •	
government business
Organizational development of individual agencies•	
Client relations, network and partnership development to •	
draw civil society into working with government to improve 
performance.

There is a distinction between governance and CD. Governance 

relates to the way a government conducts its business and is 

normative. CD raises the capacity of a government to conduct its 

business more effectively and efficiently.

In the Pacific, there has been a lot of donor activity toward improving 

government effectiveness—not all of it entirely successful. Donors 

must not set overambitious targets for government performance. 

World best practice is not likely to be the goal of Pacific governments. 

Little is known as to what each donor does best in CD in the opinion 

of Pacific nations. Determining what that is should influence the 

areas of CD that each donor should concentrate on in the Pacific.

The World Bank has produced a set of indicators to rank a country’s 

government effectiveness through time. There were six levels, with 

level 1 being good and level 6 not good. There were three Pacific 

nations level 3—Fiji, Samoa, and Cook Islands. All others were in 
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levels 4 and 5 except Nauru, which was in 6. Five Pacific nations 

have improved the level of their government effectiveness in the 

period 1996–2007, while six have experienced a decline. 1

Pacific government effectiveness, however, should be kept in 

perspective. Of developing member countries (DMCs) in the Asia 

and Pacific region, only Bhutan scores significantly better in the 

World Bank scale than Samoa and the Cook Islands.

Cook Islands and Samoa are also the best achievers in ADB’s 

Pacific Department (PARD) country performance assessments, 

which also serve as proxy indicators of government effectiveness. 

There are no surveys, however, of how Pacific nations rate their 

own government effectiveness. Such information would be a 

useful indicator of how seriously a government views the need to 

further improve performance. Many Pacific nations have very small 

populations, which put limits on the size of the talent pool of public 

servants. In small Pacific nations, there should be a question about 

how extensive the role of government should be.

This framework examines CD in the context of how governments 

work and the kinds of challenges facing improving government 

effectiveness in the Pacific and identifies key factors which, if 

followed, will increase the likelihood of improved performance. 

The framework proposes a number of conditions demonstrating 

government commitment. If they are not present, it is arguable that 

there would be little value in introducing a program of CD.

1 Kaufmann D., A. Kraay, and M. Mastruzzi. 2007. Governance Matters VI: Governance Indicators 
for 1996–2006.  Available: www.govindicators.org
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tHe RoLe oF tHe StAte

Essentially, governments perform four activities:

Make policies.•	
Raise revenue.•	
Provide goods and services.•	
Regulate.•	

Government establishes and manages appropriate regulatory 
frameworks to facilitate the effectiveness of overall policy 
objectives.  Such frameworks are directed at infl uencing 
the operation of the marketplace; defi ning and policing the 
requirements of corporate governance and controlling the 
distribution of certain products like alcohol and drugs, town 
planning, pollution control, road rules, and the like.

Government activities cross over with the activities of the private 
sector in the delivery of goods and services. The introduction of 
competition in the delivery of goods and services could enhance 
the quality of government service delivery and be an impetus 
for public sector CD.

Policy Formulation and Regulation
Policy is a core activity of government. That means that 
governments should have the capacity to prepare draft policies 
themselves. Policies operate at two levels:

at the macro level.•	
at the micro level which results in the production of goods •	
and services.

At the macro level, governments are concerned to produce policies 
which lead to an appropriate economic and fi scal environment 
for the ongoing operations of the economy of the country and 
for doing business with the rest of the world.  An important part 
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of this work is the preparation of economic projections of the 
state of the economy over a coming year and for the medium 
term which form a basis for the annual budget.

At the micro level, policies govern the regulation, production, and 

delivery of goods and services targeted at the whole population, like 

education; or deserving parts of it, like welfare services.

Where technical assistance (TA) provides assistance with the 

formulation of policy, it rarely provides a government with an 

opportunity of studying the policy in action in a country in which it 

is being practiced, so that it can develop an understanding of how 

it might work.

Country partnership strategies should also assess a Pacific 

government’s capacity to draft policy and manage the implementation 

of policy. Where policy capacity is weak, and a government is 

concerned to improve that capacity, an intervention to provide 

assistance should be regarded as a priority, starting with the policy 

unit in a chief minister’s department. Policy proposals can influence 

the color of government by offering fundamental choices about how 

a policy-related service will be delivered.

Fiscal Management
A high priority for improved government effectiveness is the 
enhancement of strategic use of fi nancial resources by improving 
the institutional arrangements in place and the capacity to manage 
the budget and fi nancial management systems. The budget makes 
a statement about the services a government will deliver in the 
ensuing year. How well a budget performs and its consequent 
effectiveness depend on a government’s operational capacity. A 
good fi nancial reporting and management information system 
reports on how well a government has performed.

Raising revenue, setting expenditure budgets, and accounting 
for subsequent expenditure are, like policy development, core 
areas of government activity. Many Pacifi c governments operate 
fi nancial accounting systems designed by expatriates. Some 
are too complex for the government to operate with its own 
personnel. This is an area in which capacity substitution (i.e., 
where expatriates are brought in to do the work) has been used. 
It is an area in which simplifi cation of systems might have value. 

Country 
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The development of offi cers to operate the simpler systems 
might be a more cost-effective approach than having to provide 
expatriate support to maintain a complex system which provides 
a level of information which is not used.

Goods and Services
Questions are now being asked if governments should be in the 
business of delivering some goods and services. Given the size of 
many Pacifi c nations, there are valid questions as to the breadth 
of services a government can afford to deliver. Where a public 
sector is too large, reducing its size might be a fi rst step before 
considering CD. Delivery of public services could be fully or 
partially outsourced to other existing capacities either in-country 
or outside of the country. For example, ICT could be outsourced 
to the private sector; school cleaning and maintenance to local 
communities; and human resource development training to local 
consultants.

Where payroll costs squeeze out operational costs in an agency 
budget, a government needs to reexamine its budget priorities 
and eliminate low priority ones so that it is able to deliver 
services to a satisfactory standard. Where operational costs are 
squeezed, there is a systemic problem that needs to be addressed 
fi rst before contemplating CD.

For all Pacifi c nations interested in improving performance, 
assistance to improve effectiveness should treat as a priority 
the design and installation of simple systems to enable service 
delivery performance to be measured.

Questions are 
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tHe RoLe oF tHe 
GoVeRnMent
The starting point of any government effectiveness improvement 
plan is a “whole of government” diagnostic, based on how a 
government is organized and operates. A government needs to 
organize itself effectively to manage the delivery of its policy 
agenda.

Legislature, Judiciary, and executive
The classic division of powers in government is into three distinct 
and independent branches:

legislature•	
executive•	
judiciary•	

The division between the legislature and the executive is not 
always as clear-cut as it should be. Members of a legislature can 
interfere in the running of government. An important focus for 
governance is a clear separation of powers between the three 
branches of government. In many cases, like the legislature not 
interfering in executive functions, it is an important condition 
of effective CD. An important focus for CD is to provide effective 
administrative support for the legislature and judiciary so that 
they can fulfi ll their responsibilities effectively.

CD should be concerned with the capacity of parliamentarians 
to perform their responsibilities effectively, especially when 
they have responsibilities on parliamentary committees, like a 
public accounts committee.

A regional approach to developing such capacity might be a 
cost-effective alternative. Small Pacifi c nations are not likely to 
have the pool of talent to grow their own judges and supreme 
auditors. There is a case for establishing a regional capacity to 
supply these functions.

A government 
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Independent agencies like a police force, customs service, and 
environmental protection require performance improvement 
programs in the same way as other agencies do. A police 
force and customs service are particularly important, these 
agencies being more open to corruption than many other 
agencies. They can influence the tone of government 
adversely.

Legislation is a key to understanding how a government 
works because it is legislation which establishes a public 
sector and the entities within it.

For an agency to be able to operate effectively and efficiently, 
sufficient authority needs to be delegated to managers to 
be able to do so. They also need protection from outside 
interference of a political nature which might hamper their 
efficiency and effectiveness. A central human resource 
agency has been the conventional way of managing that 
protection and ensuring that there is a merit-based public 
service. The independence of public servants has been eroded 
in many countries. This is a serious governance issue and 
has negative consequences for operational performance and 
for CD. Where political interference affects the continuity 
of senior personnel in their positions, CD becomes more 
difficult to implement, unless the successors of replaced 
senior personnel are also concerned to introduce performance 
improvement.

Machinery of Government
Machinery of government establishes the responsibilities and 
relationships of central agencies and line departments and 
other agencies of government.  It is usually organized around 
two levels:

Central agencies responsible for the management of •	
government business, especially policy, of its fi nances and 
its human resources.
Line agencies responsible for the delivery of services.•	

The second level also includes other agencies like state-owned 
enterprises providing utility services and other administrative 
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units like police forces and central bureaus of statistics. There are 
two other levels of government in addition to a national one:

provincial or island level•	
local level•	

Provincial governments are sometimes virtual mirror images of 
a national level of government as occurs in Federated States of 
Micronesia (FSM). Sometimes they are not, as occurs in Papua 
New Guinea (PNG), where nationally elected parliamentarians 
have a second role in the running of the provincial government 
in the province from which they are elected.

Local governments deliver services like garbage collection, 
library services, and management of local planning. They do 
not work under a ministerial apparatus. They have a chief 
executive who usually reports to the head of the council or 
the council itself.

Core Administrative Capacity
Central agencies are crucial to the smooth functioning of a 
public sector. If the heads of the three central agencies are 
committed to improved performance, prospects for effective CD 
are good. If they are not, prospects are poor. Heads of Pacifi c 
central agencies are geographically isolated. There would be a 
value in keeping them up to date with developments in good 
practice in public sector management.

Central agencies consolidate the policy and planning 
directions of the public sector, channeling new proposals 
to Cabinet and Cabinet decisions back to line agencies and 
ensuring that all policies are adequately funded. They then 
monitor the implementation of the policies to ensure their 
effectiveness, including the allocation of expenditure to policy 
implementation and subsequent control that the expenditure 
is spent as appropriated. Central agencies also manage the 
conditions under which the public sector operates.

Central 
agencies are 
crucial to 
the smooth 
functioning of 
a public sector
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A Chief Minister’s Department

The offi ce of a chief minister is a crucial hub for directing 
and consolidating all government business. The quality of 
its policy management signifi cantly impacts government 
effectiveness. If it manages these responsibilities poorly, the 
management of a government’s policy agenda is compromised 
with poorly formulated policies, inadequate funding of policies 
and insuffi cient monitoring of policy effectiveness. In Pacifi c 
nations, establishing a core policy unit in a chief minister’s 
department might be an effective fi rst step in developing a policy 
development capacity.

Ministry of Finance or Budget Department

The budget is a powerful tool for driving programs to improve 
government effectiveness by making appropriations to outputs 
and making appropriations dependent on demonstrated 
performance improvement. Budget management systems need 
to operate effectively and, where they do not, should be priority 
targets for improvement programs to ensure that they do. 
Sophistication of systems, however, should be related to capacity 
to manage.

Producing good management, budget, and accounting 
information and interpreting it so that managers know how well 
they are performing and what to address if performance is falling 
short of targets requires reasonably complex accounting systems. 
Many weaknesses still remain in the capacity of Pacifi c nations 
to operate and maintain such systems. Weaknesses might have to 
be addressed through capacity substitution because of a lack of 
trained accounting offi cers and a small pool of talent to supply 
them. Where such a pool exists, training might be provided by 
a regional center like the Pacifi c Financial Technical Assistance 
Centre (PFTAC). As a tool to drive performance improvement, the 
budget needs to be linked to an appropriate incentive scheme.

Central Human Resource Agency

A central human resource agency can be a key to establishing 
a supportive environment for programs to improve government 
effectiveness. Being able to do so requires a political consensus 
that public sector effectiveness is an important political value. 

The budget 
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Core values in the supportive environment should include an 
independent and merit-based public service.

In the Pacifi c, public sector employment conditions, in a number 
of areas, have not kept pace with the private sector with the 
result that personnel trained in the public sector are attracted to 
the private sector.

A central human resource agency can impact on improved 
government effectiveness in three specifi c areas:

First, it can manage a career planning system for public •	
servants with the capacity to move into senior positions, 
giving them a broad range of experience to ensure that 
when they are appointed to a management position, they 
have all the competencies necessary to be effective.

A career planning scheme would have the following 
elements:

Target graduates with potential to be developed into 

senior managers.
Train them.

Mentor them with senior public servants.

Provide them with a broad mix of work experience.

Assess their performance and remove those not 

measuring up.
Support work experience with short course training.

Plan careers centrally.

Second, it could provide a location for an internal •	
government effectiveness unit to be responsible for 
continuous improvement throughout a public sector. The 
effectiveness of such a unit would be dependent on the 
credibility of its head and strong support of government 
for the value of government effectiveness and service 
improvement.

Third and most important, ensure that the public service •	
remains merit based.

A central 
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Sector work with Line Agencies 
and other Agencies

Line agencies operate within a “whole of government” context. 
They are not self-contained isolates. They implement government 
policies and are the arm of government which most directly deals 
with the public. Line agencies have four principal activities:

policy and program development•	
regulation•	
provision of goods and services•	
internal corporate services•	

Central agency rules and procedures can impede line agency 
effectiveness. Improving agency effectiveness often needs to start 
with the central agencies if it is to be fully effective. Line and 
other agencies report to their minister who is broadly accountable 
to the national assembly for government performance in the 
sector. Line and other agencies have reporting requirements to 
central agencies.

Other agencies like government corporations usually have certain 
reporting requirements to the line agency directing the sector in 
which they operate. 

Prior to a decision about any intervention to improve 
effectiveness, a diagnostic of the current capacity of an agency 
should be prepared by the agency concerned, together with 
the outcomes the agency would expect from an intervention. 
Common weaknesses experienced by line agencies include:

Unclear objectives, which include external and internal •	
ones relating to operating environment, capacity, 
organizational health and standards.

Incomplete analysis of stakeholder requirements. •	
Stakeholders include government, citizens, and staff 
associations. Staff associations, where they exist, need 
careful consideration in any improved effectiveness plan.

Weak policy analysis resulting in poorly formulated •	
draft policy options which often leads to programs not 
producing the desired outcomes.

Improving 
agency 
effectiveness 
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the central 
agencies
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Poorly targeted plans which include plans for converting •	
budget inputs into delivered outputs and internal plans 
like human resource management plans which contribute 
to the operating environment of an agency remaining 
healthy.

Inadequate funding which, when it occurs, should lead to •	
funding priorities being reviewed and consideration given 
to eliminating programs with low priorities.

Inappropriate organizational structures which cause •	
inefficiencies in program delivery and other operations. 
Structures should ensure that individual managers are 
responsible for a discrete area of activity.

Weak management which relates partly to the •	
management culture and systems operating in an agency 
and partly to the capacity of the management team.

Inefficient processes which add costs and often lead to •	
delays in and low standards of service delivery.

Weak information systems which can be a function of •	
poor management which does not require management 
information to assist it in managing its responsibilities. 
Information systems are critical to the management task 
and to measuring how effective an operation is.

Dispirited organizational cultures which usually occur •	
where organizational health is poor. A diagnostic needs 
to assess organizational health and the reasons for its 
current state identified. Organizational cultures in Pacific 
government agencies are likely to be different from those 
in developed countries and, therefore, lead to different 
views about organizational health. They need to be 
understood so that the impact of proposed changes on a 
culture can be assessed.

Where caliber of staff is poor, the diagnostic needs •	
to satisfy itself that staff do possess the capacity 
for improvement. If they do not, any performance 
improvement plan is unlikely to be effective.
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Decentralization and 
Municipal Government

Decentralization of government responsibilities is increasingly 
popular in the Asia and Pacifi c region. One objective is to place 
government decision making as close to the people it serves as 
possible.

Raising of revenue and the fl ow of funds between different 
levels of government are major issues facing any government 
attempting to bring the management of services closer to the 
people. If subnational programs are not fully funded, performance 
improvement programs might need to address the funding issues 
before seeking to improve service delivery.

As subnational levels of government are focused on service 
delivery, citizen’s charters relating to standards of service 
delivery might produce a demand for more effective government 
performance. Given a subnational level of government’s emphasis 
on service delivery, a continuous improvement program to 
improve processes could produce value as a focus for improved 
government effectiveness.

Decentralization 
of government 
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is increasingly 
popular in the 
Asia and Pacifi c 
region
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tHe RoLe oF tHe CIVIL 
SoCIetY
Even in the smallest Pacific countries, civil society, including the 

private sector, has become well organized and capable of providing 

some, if not many, of the goods and services currently provided 

by their governments. Examples are in the areas of construction 

and maintenance, the provision of utilities and urban services such 

as solid waste disposal. Some NGOs and churches also provide 

essential education and medical services and, in some cases, youth 

programs.

Civil society can also bring pressure on a government to improve 

its effectiveness. Participation of civil society has the power to 

bind government agencies into a social compact with the people 

they serve. Where there is little interest in improving government 

effectiveness, establishing and supporting citizens and consumer 

groups to start to put pressure on the government to change might 

be a first step in establishing satisfactory conditions for improved 

government effectiveness.

wItH CAPACItY DeVeLoPMent wItHoUt CAPACItY DeVeLoPMent
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The private sector in Pacific DMCs has benefited from donor-

supported CD programs by recruiting staff trained in public sector 

interventions. The private sector competes with the public sector for 

talent. Increasing the capacity and market value of public servants in 

areas in which it competes with the private sector, like ICT, is likely 

to find the trained personnel moving to the better remuneration of 

the private sector, unless public sector pay scales are altered to 

compete.

In most Pacific nations, local firms are too small to provide 

systematic skills development to their staff. The firms, however, 

remain a valuable resource to support performance improvement 

interventions. Little donor activity has been directed at improving 

the capacity of the local consultancy market and this should be 

corrected.

Working with expatriate consultants provides an opportunity for a 

local consultant to increase his or her skills. The opportunities are 

constrained by the expatriate consultants not being required to do 

any development of their local consultant colleagues and a lack of 

supporting resources like training modules developed by the prime 

contractors. There is a strong case for improving the capacity of 

the local consultancy market to support a broadly based improved 

government effectiveness program. Ideally, they would need 

training and would benefit from secondments to firms specializing 

in such activities in developed countries. There is also a strong case 

for attracting companies specializing in CD to the Pacific which 

can then transmit their own techniques and methodologies to local 

consultants. That might require donors to review their remuneration 

rates. Consultancy firms specializing in development usually 

contract independent CD specialists to work on CD assignments. 

They have little incentive to train local consultants and no access 

to the internal training programs developed by firms specializing 

in CD.
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tHe PACIFIC CHoICe

Public Sector Reform and the Preparation 
of a Capacity Development Program

A conceptual difference exists between public sector reform and 
CD. Public sector reform usually changes the structure and size of 
government. Often such reforms are an important precondition 
for effective CD.

For effective CD, a public sector reform program to remove as 
many barriers to effective performance as possible might be an 
important fi rst step. One important barrier is any impediment on 
the public service being merit based.

Any plan for a program to improve government effectiveness 
should consider a number of strategic issues. There is a hierarchy 
of issues. Those occurring at higher levels in the government 
apparatus usually fi rst require being addressed effectively to 
provide the conditions required to address the lower level ones 
successfully.

At the government level, strategic 
issues include governments

establishing a consensus with all political and traditional •	
parties about the value of an independent and effective 
public service
prioritizing the functions of government and assessing •	
the capacities and comparative advantage of domestic 
civil society and regional agencies to deliver on behalf of 
government
signaling their support for enhanced performance by drawing •	
up a road map to improve government effectiveness
addressing machinery of government issues which inhibit •	
performance
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driving performance improvement through the budget by •	
linking it to incentives for improved performance
developing culturally appropriate instruments for improved •	
public sector performance

Governments can drive a performance improvement 
program through the central agencies by

adopting a program to improve the all round capacity of •	
central agency heads
changing funding strategies to funding outputs•	
developing the competencies of officers in the core areas of •	
(i) policy development, (ii) fiscal and financial management, 
(iii) public service personnel management, in units 
established in central agencies
installing a career planning system to provide a pool of •	
competent personnel to move into any management 
vacancy
making it a condition for appointment to a management •	
position that an applicant is committed to continuous 
improvement of effectiveness
supporting a regional initiative to keep central agency •	
heads up to date with important issues in public service 
management

effectiveness of line agencies can be improved by 
binding them more effectively into their customer 
base through something like a citizen’s charter and

making discrete organizational units responsible for the •	
delivery of a particular service
developing information systems and management capacity •	
to use them effectively
installing continuous improvement programs•	
outsourcing noncore activities like information and •	
communication technology
introducing an incentive system for satisfactory performance •	
of staff
using mechanisms like external facilitators to keep progress •	
of a performance improvement program on track
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Civil society could play an important role in 
improving government eff ectiveness by

having noncore activities outsourced to it•	
increasing the capacity in performance improvement of the •	
local consultancy market
maintaining pressure on government to improve the •	
standards of its services

necessary Conditions for eff ective 
Capacity Development

According to the World Bank, government effectiveness has 
declined in at least 50% of Pacifi c DMCs in the last decade 
despite signifi cant investment in CD.

A number of conditions are necessary for effective performance 
improvement. Ownership is a necessary condition. In the context 
of performance improvement, it is demonstrated in a number 
of ways. First, a government needs to initiate the demand for a 
performance improvement program, not donors. It needs to do 
so by preparing a plan of what it wants to address and what 
it wants to achieve. It also needs to provide a budget for the 
intervention as performance improvement does have additional 
costs as staff will be taken from their normal duties to work 
on the improvement program. The recipient agency should 
determine the consultancy support it requires. Note, however, 
that government ownership would be a much better key success 
than the quality of consultants.

Management of the recipient agency should direct the work of 
the intervention with consultants working directly to support the 
staff concerned. The staff should be committed full time. If their 
ongoing work needs to be continued during the intervention, 
contract staff should be employed to do the routine work. 
Performance improvement done in a participatory way has a 
greater likelihood of success.

Effective enhancement programs need to be implemented in 
organizational units where management regime are stable. 
Its chances of success are increased if there is a value system 
in the public service supporting performance improvement. 
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A government needs to provide constant affi rmation of its 
commitment to any such program through the budget, through 
statements of its importance, and through encouragement of 
the people implementing the changes. Where that affi rmation 
is lacking, the likelihood of a program being effective is not 
promising and interventions should be abandoned. Consequently, 
TAs should have milestones in which commitment is reviewed. 
Where it has dissipated, an intervention should be terminated.

Suffi cient time and resources need to be provided to an 
intervention. Consequently, interventions need to be costed and 
scoped very carefully by performance improvement specialists. 

Quality of consultants is a key success factor. In performance 
improvement, there is a choice between specialist fi rms and fi rms 
specializing in development assistance who contract independent 
specialists to resource performance improvement interventions. 
More fi rms specializing in CD need to be attracted to the 
development fi eld. Track records of independent consultants 
need to be scrutinized very carefully as a number who profess 
competencies in CD have only a superfi cial background in 
performance improvement.

CD often requires behavioral changes on the part of personnel 
in an agency. Local consultants have a comparative advantage 
in this area, having a better understanding of the cultural 
underpinnings of behavioral change. Civil society can assist 
performance improvement by maintaining pressure on a 
government or agency to improve the standards of its services.

The course of a performance improvement intervention is often 
diffi cult to predict accurately. There will be times when changes 
to the plan are required. Flexibility to make those changes as 
they are required is an important factor in the likelihood of 
success. Terms of reference are less likely to require alterations 
if they are formulated to produce outcomes leaving it to the 
consultants to state how they propose to achieve the outcomes 
and estimate the resources required.

Effective client management is a key to successful performance 
improvement. Donor management, project officers, and 
consultants all have important roles to play to ensure that a 
client is readied for diffi cult decisions, agrees with fi ndings as 
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they emerge, and has an avenue to voice his or her concerns 
about implementation as they occur. A management checklist 
of all the conditions for effective CD would help ensure that all 
the necessary preparation has been done effectively.

Positioning for CD Assistance
Performance improvement should be an ongoing commitment 
of any government. In this, government should produce a road 
map prioritizing the outcomes it desires. Plans for countries 
experiencing serious diffi culties in managing a public sector 
should prioritize developing capacity in policy formulation, 
budget and expenditure management, development of public 
sector managers and in support of private sector development.

For policy formulation and budget and expenditure management, 
performance improvement programs should focus fi rst on 
developing units located in a chief minister’s and fi nance 
minister’s departments. Developing a capacity in public sector 
management requires a competitive set of employment conditions 
and would benefi t from a fast-track career planning scheme to 
move capable graduates as quickly as possible into management 
positions.

Rather than donors jointly developing performance improvement 
plans with governments, guided study tours of good practice 
might provide government planners with the ideas they need 
to develop an overall plan for government strengthening to 
which donors could respond. Ideally, study tours would comprise 
participants from all sides of politics as well as civil society so that 
a broad consensus can be obtained about the values governing 
the conduct of government business and the organization of the 
machinery of government and public service.

Country Strategies
The country strategy is an appropriate tool for planning a 
government performance improvement program, which would 
progressively enhance the capacity of a public sector. It needs, 
however, to allow for the immediate funding of priorities which 
a government wants to insert into its program.
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A country strategy should develop a set of programs on the basis 
of different possibilities, given the uncertainty of a government’s 
commitment  to improved performance. For those countries with 
weak public sectors and political instability, a defensive strategy 
is likely to be most effective concentrating on rebuilding essential 
services like health and education and setting out to reestablish 
core areas of government like policy formulation and budget and 
expenditure management as well as to set about establishing a 
management cadre. 

A country strategy needs to consider
The affordability and appropriateness of the machinery •	
of government and the priorities of government. Where 
machinery of government is an issue, more likely in small 
Pacifi c nations, the strategy should consider measures to 
raise awareness of the issues.
Especially in countries with weak public sectors and where •	
commitment for improved government services is absent, if a 
defensive strategy is appropriate, concentrating on essential 
services like teaching and immunization and within the core 
public service, on policy development, economic, budget 
and expenditure management, establishing a competent 
management cadre within the public service, and supporting 
private sector development.
How to develop capacity in core areas of the public •	
sector. Where commitment is not present, concentration 
on essential services and core activities is most likely to 
provide value for money.
Where a public service has been politicized, how to secure •	
the political constituency or other support to return it to 
a satisfactory level of independence. Awareness raising 
should fi gure prominently in any program.
How to develop and maintain a management capacity •	
in a public service. A career planning system has many 
advantages so long as appointments are not made on 
political grounds.
How to develop private sector consultants. The framework •	
has been discussed associating them with CD fi rms in 
developed countries.
How to establish effective mechanisms to use the infl uence •	
of civil society to improve government performance.
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Funding a Government Performance 
Improvement Program

Strategies based on different possibilities need flexible 
management and fl exible access to budgets. A change in 
circumstance means a different plan becomes extant with 
a different set of requirements for resources. Generally, 
donor budget and procedures may not be responsive to such 
demands.

A performance improvement program, especially in countries 
where government remains weak, needs flexible and 
unpredictable access to funds. Donor instruments may not be 
fl exible enough. Strategy needs to consider new ways of using 
current instruments, for example:

annual technical assistance special fund allocations•	
annual regional TAs being drawn up for performance •	
improvement programs in the Pacifi c
small-scale TAs being used as an entry point into a •	
performance improvement program and then being topped 
up or supplemented as a government meets the conditions 
set for continuing
use of performance-based grants•	

Regional Dimension of CD
There is a regional dimension to CD in the Pacifi c which requires 
its own action plan. The plan should consider

supporting and establishing regional training centers•	
supporting the regional capacity to meet judicial and •	
supreme audit requirements
developing training and networks for parliamentarians, •	
especially new ones
establishing networks of communities of interest such as •	
central agency heads, consumer groups, and private sector 
consultants
maintaining a pool of competent consultants (possibly on •	
indefi nite period contracts) from which donors can draw 
resources for interventions
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A Regional Country Strategy–Based 
CD Action Plan
An action plan is proposed for the Pacific with the following 
features:

donors subscribing to a common set of principles to guide •	
CD interventions
flexible funding modalities being developed to be applied •	
to CD
regional activities being further developed to supplement •	
country programs
country plans being supportive of government performance •	
improvement road maps
long-term targets being set for government effectiveness •	
with country programs and strategies making 3-year 
contributions to their achievement.

Conclusion
Pacific Island governments and the donor community are 
confronted with some challenging choices over the question of 
improving government effectiveness and particularly the quality 
of policy and its implementation and the quality of services 
delivered to the public.  For Pacific Island governments, a choice 
is between continuing with the present status quo where some 
governments might improve their effectiveness slowly while 
others might not be prepared to experience the political pain 
and loss of influence associated with changing the way the 
government conduct its business or to establish programs of 
change which the government is prepared to support within 
a timetable in which the political dimension can be managed 
effectively.  For donors, choices include continuing to invest in 
CD with governments that are not prepared to make the necessary 
systemic changes to enable the investment to produce the desired 
outcomes or to seek other avenues for investment, which might 
establish improved building blocks so that governments are 
more inclined to address the systemic changes constraining their 
effectiveness.
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