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1 Introduction

1.1 Background and Disclaimer
The goals of  Swedish development co-operation within the operational area of  democratic
governance are clear and primarily consist of  the government’s publications on Democracy
and Human Rights in Sweden’s Development Co-operation (1997/98:76), Human Rights in Swedish
Foreign Policy (1997/98:89) and Sida’s Programme of  Action for Peace, Democracy and Human
Rights. The operationalisation of  policy and goals into applications and inputs in the field
requires continuous methodological work.

In 1999 Sida initiated four comprehensive internal projects to develop methodologies
within the operational area of  democratic governance. When initiating the four projects,
the primary intention was to work out better methods and strategies to achieve the goals
set up by Sweden’s government and parliament (riksdag). The work was initially
internally developmental within the division, with intention of  improving the quality of
development co-operation. Sida’s staff  turnover, their frequent moves between the field
and home offices and colleagues’ varied backgrounds mean that there is an ever-present
need to increase competence and create an organisational memory for Sida. Virtually all
members of  the division for democratic governance (DESA) and many other Sida
colleagues have thus participated in the methodological work during some phase of  the
project.

The project embraces four subsections:

• Political institutions;

• Swedish development co-operation in the legal sector

• Good governance;

• Participation in democratic governance.

The official instructions charge Sida with the assignment of  reporting on the
methodological work before April 30th, 2002. This was to be done in the form of  a
document that provides a synthesis, which can offer the basis for dialogue between the
Swedish Foreign Ministry and Sida on the further direction of  goals and reports of  results
of  the work. Experiences and proposals should be shared with other donors and form a
framework for discussions with external co-operating partners. The four project
documents and the synthesis are available at Sida’s division for democratic governance.

These project documents do not necessarily reflect the views of  the Swedish International Development Co-
operation Agency, Sida.

1.2 This Project
The working group on good governance has, of  necessity, defined its work in the project
more narrowly than is generally done in an international context. In our task we have
thus included in “good governance” the components responsibility, accountability,
transparency, participation (to some extent), predictability and efficiency. Thus, this
section of  the project not only deals with public authorities and the reforms that reinforce
responsibility and accountability, openness and transparency, but also to some extent
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participation, in the sense of  the decentralisation of  the public sector. Here we also
discuss key institutions for good governance, including the state’s overall control of  the
economy i.e. the central government budget and the financial process from the
perspective of  participation and democracy, e.g. auditing and mobilising resources in the
form of  taxes, statistics, and land surveying agencies. Since the paper is to a large extent based
upon DESA’s experience, certain functions, such as the Central Bank, have not been included in the
analysis.

The reform of  public authorities is an important part of  good governance and here we
deal with development during recent years, and certain future trends. To the extent that
Sida has been involved, experiences from Swedish development co-operation are
discussed; otherwise experiences from other donors are presented. A central and growing
component of  good governance in our partner countries is corruption and combating
corruption, which is dealt with in a section of  its own, though it is a dimension that can
be found in all parts of  this project. We discuss the concept of  democratic culture from
the perspective of  public authorities, though it affects all the projects in a broader
perspective. Finally, certain forms and methods of  co-operation are discussed.

Beyond the scope of  our paper thus lies the entire judicial system and the rule of  law in
society, like legal rights and law and order, which are an integral part of  the concept of
good governance. This issue is thoroughly treated in the paper on “Swedish Development
Cooperation in the Legal Sector”. For the same reason, we do not deal with the
participation aspect in a broader sense i.e. from the view of  civil society or democratic
processes like, for example, participation in elections. Other central parts of  good
governance lie beyond our unit’s area of  responsibility, namely, the social sector and the
services provided by the state. This study thus does not deal with Sida’s experiences and
challenges in the fields of  health and education.

A large and important dimension of  governance is the emphasis by the 1999 Human
Development Report on globalisation and its effects on the nation state. This also falls
beyond thispaper’s mandate, but ought to be included in a possible strategy for support to
democratic governance.

2 Definition of Good Governance

The concepts of  governance, good governance, and democratic governance have been
defined somewhat vaguely during the 1990s depending on who is doing the interpretation
and on the context. Several years ago, a fairly general concept of  governance was equated
with good governance, and good governance was not infrequently confused with
democratic governance. Even if  a certain confusion can still be found, it is noticeable that
among donor agencies, governance is generally defined relatively neutrally, and relates to
all kinds of  societies, having no positive implications. On the whole, good governance
implies an efficient and predictable public sector incorporating participation and the rule
of  law, i.e., with the characteristics of  democratic governance. In the concept of
democratic governance, a stronger emphasis is placed on central democratic institutions
like a democratic constitution, a parliament, general elections, participation and an active
civil society, as well as human rights.
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After some discussion the working group has chosen to translate the Swedish concept of
“gott samhällsskick” by “good governance”. The reason is that we have found that good
governance has a more all-embracing and broader meaning than “social control”. We
regard the latter as more focused on the executive power and control itself  and less so on
its interaction with other agents in society.

In its written memorandum to parliament on Democracy and Human Rights in Sweden’s
Development Co-operation, The Government of  Swedendefines “good governance” as a good
system of  government encompassing the state’s way of  exercising its political, economic
and administrative powers. It maintains that both institutions and processes ought to be
based on the principles of  the rule of  law and should be characterised by responsibility,
openness, integrity and efficiency. Furthermore, it emphasises that a democratic state and
its public sector ought to be characterised by a democratic culture and the rule of  law.
Other donor definitions are presented in Appendix 1.

On an overall plane, key institutions of  good governance are a democratic constitution, a
government and a parliament with its controlling functions, a central bank, national and
local authorities, an independent judiciary, independent mass media and an active civil
society i.e. the basic democratic institutions and processes. Government
institutionsinclude the ministry of  finance, ministerial departments, locally elected
representatives and authorities that supply public services, like the revenue department,
or the central statistical agency. As a rule, the office of  the auditor-general plays an
important role for ensuring accountability within the public administration and service.
Within parliaments, there is often an auditing committee with the task of  monitoringthe
government. Furthermore, the institution of  an ombudsman may exercise important
controlling functions. Control is also exercised through transparency, an active civil
society, including independent mass media, and not least through an active dialogue and
interaction between civil society, the private sector and the public authorities.

Through institutions, certain processes play a more central role in good governance, by
reforms of  public authorities, decentralisation budget processes, etc. So, for example,
preventing corruption is a very important process that is strengthened by several of  the
key functions.

Good governance entails that responsibility and transparency are reinforced, and that
real participation is fostered, which implies that the link with democracy becomes much
clearer and that good governance reinforces democracy and vice versa. The implication
of  this is that neither of  these concepts can be retained in the long term without the
other. To strengthen good governance is thus in the long term to support the
consolidation of  democracy.

Against the background of  the current definitions of  good governance that have been
presented above and in the appendix, the working group would like to point out that
DESA’s definition encompasses the central characteristics of  responsibility and
accountability, transparency and openness, predictability, legal rights, efficiency and
participation. The judiciary of  a state and its civil society are integral parts of  the concept
of  good governance. A further dimension growing in significance is the global social
order and its influence on good governance within the individual nation state. An analysis
of  this dimension ought to be included in DESA’s strategy for democratic governance.
For such an analysis, sources like the Human Development Report for 1999 on the
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globalisation theme, the Swedish government’s memorandum En rättvis globalisation (A just
globalisation) as well as the work of  theSwedish parliamentary commission appointed
with the task of  investigating how Swedish policy for global economic, social and
ecologically sustainable development should be further developed, Globkom, should serve as
fruitful points of  departure.

3 Development Trends

Administrative policies have undergone major changes and have faced new challenges
during recent decades. This development has above all occurred in the industrialised
countries of  the western world and can perhaps have limited relevance for conditions in
many developing countries. Nonetheless, this development has affected the way in which
we ourselves regard our public authorities and their role in society, and thereby to some
extent, our view of  how co-operation with public bodies ought to be designed and
executed. Thus we are motivated to give a brief  background to how policies on public
administration, above all in the western world, have developed during recent times.

In the following, three aspects of  the current political development of  the public sector
are discussed. One refers to a new emphasis on the significance of  the work of  public
bodies on national economic and social development. The second concerns the
promotion of  sector-specific relationships in all national development. The third deals
with some current administrative policies, issues and sectors.

The state and social development
From the perspective of  where the role of  the state vis à vis the public comes more clearly
into focus, the question arises of  what can be regarded as being particularly relevant areas
for reform. Or with the idea that is presented here, within which sectors or social
functions is it particularly important for the state to develop its way of  functioning? Two
areas of  policy appear to be particularly relevant in the Western world today.

The first area is concerned with developing the relationship between the state and
commerce in a such way that the state can operate as an efficient agent to serve the growth
of  a healthily functioning commercial life. This entails, inter alia, a responsibility for the state
to develop and maintain regulations that safeguard the rule of  law, while giving clear roles
and unambiguous information to the actors on the market. A recurring feature is an interest
in how the state can increase commercial growth potential – especially of  smaller
companies. A frequent theme for institutional reform work (organisational as well as
regulatory) is thus the strengthening of  a nation’s “entrepreneurial capacity”. This may
include revenue and taxation policies, company development strategies, active contributions
by business owners or their organisations in the overhaul of  regulations that affect
competition and growth opportunities as well as the development of  methods to support
businesses in early development phases. The area is interesting since it shows the need for
co-operation between the state and the business sector in reform work.

The other area is concerned with the development of  the institutions (regulations,
organisations, agencies) that affect the elderly in society, irrespective of  whether they are
still of  working age or have reached a more advanced age and are dependent on society’s
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institutions. The relevance of  this trend is due to the skewed age structure, which threatens the future
ability of  the government to cater for the needs of  a large goup of  elderly with resources provided from a
relatively small work force. Here one notices recurring themes like reform of  the pension
system and the development of  institutions that enable older employees to continue to
participate in working life, which may take the form of  broad skills development
programmes. Within this area, there is also interest in developing more cost-effective
forms of  institutional care and alternative ways of  living.

Both of  these examples show that there is a very strong interaction between the
development of  material undertakings as such (for example, the quality of  institutional
care, pension benefits, skills building programmes) and the authorities’ political
instruments that must be built up or changed to implement the practical political
programmes (for example, better methods of  auditing and more efficient methods for
engaging private entrepreneurs).

A public sector directed towards service delivery
Within the modern policies of  public authorities, there is a tendency to pay attention to the
particular relationships that exist within the various sectors of  the administration. This can
be expressed in various ways, like a growing adaptation within operations or sectors. With
an increasing emphasis on the working conditions within a sector, there is a change in the
set of  ideas on how good systems of  administration develop. For some time, the prevailing
doctrine (within, for example, both the OECD area and developing countries) appears to
have been that the development of  central, general, and mainly uniform systems of
authority ought to lead to good administration in all sectors (and thus better service
delivery). In the future, however, demands in the individual sectors on what must be
changed to facilitate delivery of  acceptable services should be the starting point for the
authorities’ political input. This applies both within the individual sectors and within the
“key areas” of  the central administrative operations of  the state (general systems of  control,
financial management, human resources, organizational principles etc.). When an analysis
begins with a survey of  the flaws in a social sector’s capacity to provide citizens with what
they can reasonably demand, then the bureaucratic obstacles become easier to reveal,
irrespective of  whether these occur in the sectoral or in the “key” areas.

An additional aspect that speaks for this change in approach is that decentralisation has
become the predominating direction in the policies of  the public authorities in many
industrialised and several developing countries. Decentralisation of  powers and decision-
making processes offers greater opportunities for influencing the sector-wide design of
how operations should be undertaken. In such a perspective, the polices of  the central
authorities are limited to certain common principles which, like democracy and control,
need to be maintained equally in all areas. With this approach, the development of  the
authorities cannot be limited to the central state’s key functions. Development
programmes adapted to each sector become as important. The administration will no
longer be regarded as having an isolated function, but rather as a phenomenon that
acquires deeper meaning first in its sectoral context. Even with this starting point, the
central systems will continue to be concerned with developing themselves.

Current areas of  political change in the public sector
In many countries, within the work of  the reform of  public administration policy, there is
often a desire to reorientate government agencies to become more result oriented, which
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may be regarded as being the predominant idea affecting public sector policies during the
past ten to fifteen years. In addition, input in the following areas can be seen to be of
significance in a wider context.

Reforming the regulations
Many countries have for some time sought to simplify individual actsor regulations. In
addition, in modern public sector policies one would like to make the entire complex of
regulations transparent. This term covers inputs that aim to provide an overview of  the
systems and institutions that generate regulations, for example, steering the way in which
regulations are drafted or changed. Simplification of  the regulations is thus only a part of
current legislation reforms. Regulations’ impact on commercial competition is often of
major significance, likewise the analysis of  other negative effects, which are usually
economic, on the public and the business world of  complicated regulations. Analysis of
the interaction between regulations and their aims is an important aspect.

A developed public ethic
Interest in the particularity of  the public service can be seen as a reaction to earlier
exaggerated notions of  the possibility of  applying analogically the way of  functioning and
management of  the private sector. Mixed experiences of  far-reaching market emulation
and a growing mistrust of  the public sector and of  politics and politicians, responsible for
the operation of  this sector, have resulted in values like democracy and legal rights
gaining increasing importance, alongside demands for efficiency which previously
completely dominated the work of  reform. Inputs for better ethics can include “clean up”
campaigns like reviews of  the regulations which regard public servants as officials. Here
there are also inputs in education and training that promote public values – the public
ethics or its ethos – like the development of  ethical codes (normative system) for all or
certain groups of  public servants or operations. In certain countries measures to combat
corruption are an important feature.

Financing through charges
Services in the public sector are, to an increasing extent, being financed through user
charges. There are several reasons for this. One is financial: to reduce state deficits.
Another is to increase understanding of  the real cost of  various services among both
society and the users. A third may be reasons of  fairness, so that the users who avail
themselves of  public services also take responsibility for the costs (against which
redistribution and welfare arguments can be raised). Financing through charges can
moreover contribute to the introduction of  certain of  the advantages of  the market in
parts of  public production (these advantages may include a better balance between
supply and demand, the introduction of  a business culture in production and
opportunities to compete with private producers when it is possible or suitable.)

Contracting out public undertakings
Contracting out, outsourcing, or private sector participation through the use of
entrepreneurs can be done for several reasons. One is an attempt to increase efficiency,
when producers with specialised skills within a specific area take over responsibility for
production. This makes advantages of  scale possible that cannot be achieved, if  the
production occurs under the public sector’s own auspices (efficiency argument). Another
reason is that outsourcing can be a first step in the privatisation of  operations where it is
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planned to transfer them entirely to the market or where the public in general would like
to reduce its influence and responsibility. Important political consequences of  increased
outsourcing in the public sector is the making of  greater demands on the administration’s
capacity to procure, follow up and evaluate outsourced undertakings, to develop systems
that make it possible in a just way to analyse the differences in efficiency between private
and public producers, and to review the legal system and other regulations that control
public procurement.

Evaluation
As outcomes based control has become a dominant feature in most countries’
administration systems, interest in efficient evaluation of  public undertakings has
increased. Interest in evaluating public sector reforms or parts of  such reforms (for
example, individual changes to the system) appears also to be increasing. Interest in
international comparisons is also tangible, both when it comes to public undertakings as
such (quality of  “service delivery” and costs for the public services), and the way that
authorities function. International benchmarking between authorities is increasing.

“Financial transparency” – clearer economic auditing
Measures to increase citizens’ opportunities to have transparency in public finances, with
a fair show of  costs etc. is an area where reform is gaining in importance. There is a
significant interest in an effective auditing system in the area of  medical and health care
(health accounting) and great interest in creating international comparability for the costs
between different forms of  care. This interest should obviously be seen in context, as
medical and health care is among the largest financial arenas in many OECD countries
and also plays a significant role in the central government budget in developing countries.

The functions of  human resource management
In many countries modernisation of  the public employers’ functions (Human Resource
Management) early became an important feature of  reform of  the public sector. It
remains so, even if, like in Sweden, one has reached such a degree of  maturity that the
government initiated a comprehensive evaluation, which possibly may lead to a
modification of  the present direction. Important features of  the current reforms are:

• Decentralisation of  responsibility for human resource issues from the powerful
institutions of  central government, to sectorministries and public undertakings;

• Delegation of  power over personnel issues to lower levels within government
organisations (i.e. sectorministries and public undertakings);

• Development of  “policy frameworks” as alternatives to detailed regulations on
conditions of  employment;

• Co-ordinated budgets for all public service costs for an organisation, which permits a
freer setting of  remuneration and, in general, freer use of  resources;

• More flexible remuneration systems;

• Increased emphasis on development of  competence;

• Cost saving changes in the system of  conditions of  employment (phasing out of
certain benefit systems for civil servants);

• Personnel reductions and quality improvements.
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IT and public enterprises
The potential of  using modern information technology (IT) in the public sector was long
limited to seeing IT as an instrument to increase productivity in the output of  public
enterprises (productivity aspect). Increasingly, however, IT is now also seen as an
instrument to improve services to citizens through improved accessibility and possibilities
of  direct communication with the public.

4 Experiences of and Challenges for Development
Co-operation

4.1 The Budget Process

General
In Sweden the budget process is an aspect of  what is usually called financial power: the
right to determine how the government’s revenue should be estimated, and to determine
government’s expenditure and the use of  its assets. (The right to determine taxes is
regarded as part of  the legislative powers.) Included in the budget process is not only
budgeting but also execution of  decisions, follow-up and control. This makes the budget
process a central part of  a government ’s democratic process, since it determines both
how resources are allocated to different parts of  society and how those in power can be
held accountable for this. Thus it also becomes an important instrument for the public
sector’s way of  satisfying the basic human rights of  all inhabitants, as well as the
particular needs of  vulnerable groups (children, the handicapped etc).

In a decentralised public sector, local and regional levels can have delegated financial
power, but it must then be co-ordinated with the central level so that areas of
responsibility do not overlap or become ambiguous.

A central government’s budget should serve as an instrument for planning the government ’s
undertakings and for the allocation of  the resources which are at the government ’s
disposal in accordance with political priorities. This is largely a question of  collective
services, which are not individually consumed. As examples, defence and parliament can
be mentioned. Other government operations that can be utilised individually can be
financed by levying charges, for example, when issuing passports or selling train tickets.
Another area concerns major investments in infrastructure where – at least in the past –
there were no private financiers with adequate resources. Citizens use such investments
for a long time (perhaps for several generations) and sometimes collectively, for example
roads and telecommunications networks.

The government budget can also serve the aims of  redistribution policies; either resources
are redistributed between individuals and groups or, over time, to the same individual/
group. Examples are directed tax rebates, support to thinly populated areas, pensions and
student allowances.

Through taxes and benefits, but also through an accumulated surplus or deficit, the
government budget can affect the growth of  inflation and the competitive power of  the
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whole economy vis à vis the rest of  the world. Through globalisation and international
agreements, the need and scope of  this function of  the government budget is affected.

The various roles of  the government budget mean that it is not only a financial
document; but also that it must be based on statistics and other information on the
citizens and the society being governed. This applies not least when the budget is given
particular gender, child, environmental or other perspective. In addition it should include
– though they are often missing – analyses of  causes and effects and definitions of  the
goals and results that should be attained.

The Government and the public sector are charged with implementing parliament’s
decisions on the government budget, taxes and other economic measures. This requires
systems for delegation of  responsibility and authority to different levels of  the public
sector. Payment and operating systems are also needed – “system” is used here to refer
to more than merely technical systems: it includes mechanisms for internal control, for
example. Accounting systems are needed for follow-up and control, for reporting, as a
basis for decision making, and for forecasts on which corrective measures can be based.
In many cases these systems are almost exclusively directed at limiting and controlling
decisions on the government budget, and their supportive function is underdeveloped.

Finally the budget process includes routines for control and accountability. Within the
executive power there are internal monitoring systems, but there is also a need for various
types of  external scrutiny. Normally there is a supreme audit institution which reports
directly to parliament. Different kinds of  responsibility can be exerted:

• Administrative, through audit and administrative courts;

• Judicial, through the attorney general and ordinary courts;

• Political, through parliament and the electoral system.

With the help of  independent media, civil society can hold government accountable on
condition that the information is accessible and understandable. Audit and other ex-post
controls are dealt with more extensively in the section on audits (4.3).

In Sida’s partner countries the institutions that are primarily affected by the budget process
are the following:

• Parliament and its administration, with its scrutinising capacity, public accounts
committee, and other preparatory and accountability structures;

• An audit institution, often a part of  parliament or linked to it;

• The national bank, the government’s system of  payment;

v The finance ministry with divisions for the budget, accounting, internal control, cash
management, debts, macro-economic analyses, the administration of  assets, as well as
the development of  these functions;

• Special co-ordination secretariats for investments and international assistance;

• Line ministries and provincial administrations with units for planning, budgeting,
accounting and analysis;

• Corresponding institutions on the local level;

• Tax and revenue collection authorities and enforcement agencies;
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• Statistics agencies and other institutions, for example, land surveying, which collect
and analyse information on operations.

In addition, important agents are media and not-for-profit organisations with a national
or regional base that specialise in pursuing issues within the area. These agents need to be
independent and relatively strong.

A built-in contradiction exists between different aspects of  the central government budget
process:

• The impact of  political priorities;

• The efficiency with which decisions are implemented;

• The rule of  law and the equal treatment of  all those affected.

Overemphasis on any one of  these aspects will have a negative impact on the others. The
issues that have been dealt with up to now are relevant to all types of  political systems:
western democracies, one-party states, military dictatorships and theocracies. In the
following sections, several issues are discussed from the perspective of  democracy and
human rights.

Relevance
A general problem for fragile democracies is the government ’s lack of  legitimacy among
its citizens. One of  the reasons may be that the government ’s expenditure is not financed
by taxes and revenue, but with international assistance and credits. The administration is
then held accountable by foreign donors and creditors rather than by its own citizens.
A tradition of  resistance against paying taxes often exists in former colonies, where the
attitude perseveres that taxes are an expression of  the power of  the colonial oppressors.
It is also difficult to motivate citizens to pay tax if, in return, they do not receive services
of  an adequate quality or scale. At the same time, with insufficient revenue from taxes, it
is difficult to maintain good services. In some countries users are charged for services that
are used individually, for example, school fees. This may lead to a skewed social and
geographic distribution of  services and to a lack of  access for the poor.

Another reason for a lack of  legitimacy is that available resources are not used in a way
that citizens find acceptable. The involvement of a country’s defense forces in the civil war of  a
neighbouring state is a example of  this. Corruption, another important reason for
ineffective allocation of  resources, is discussed in a section of  its own (4.8).

Decentralisation, which is discussed more extensively in section 4.7, requires systems for
the delegation of  responsibility, authority and resources to the local level. Furthermore,
systems for follow-up and control at the central level are needed, so that the legislative
assembly has a clear picture of  which public tasks should be executed at the local level
and which resources are available for this.

For the central government budget to become a useful instrument for resource allocation,
resource redistribution and macro-economic control, it must be all-embracing. In many
of  Sida’s partner countries information on substantial parts of  the operations that are
undertaken under the auspices of  the government – or at least in the name of  the
government – is not available. This is because donors and creditors often demand control
over how their grants or loans are used and in particular how the funds are handled and
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audited. Thus they are not covered by the normal government procedures at all stages:
decision-making, implementation and follow-up. Another reason is that the
administration is encouraged to keep the revenue from donors and fees, and related
expenditure on operations, outside the system, because of  the often old-fashioned and
unbending regulations governing the government budget, the handling of  public funds
and accounting. If  the revenue were to be presented in the prescribed way it might not be
permitted to be allocated for these activities. Instead it would have to be used to finance
other expenditure in the central government budget in line with the political priorities.
Prohibition against or lack of  methods to deal with earmarked revenue in the
government budget leads to such resources being handled parallel to the system.

Nor is it uncommon for the government budget to contain secret appropriations for state
and national security – this normally leads to funds and accounting being dealt with in
special ways, while there is minimal transparency even to parliament.

The public budget and accounting are often not designed in a way that facilitates analyses
on the basis of  different human rights perspectives, for example, poverty, gender, children
or the handicapped. Often it is also difficult to interpret the effects on the environment of
various options for allocation and utilisation of  resources. These issues have, however,
aroused increasing interest during recent years, and are an aspect of  Sida’s co-operation
with certain countries, for example, Tanzania.

An often discussed problem is the government budget’s “fungibility”. This means that
additional funds for a specific purpose, for example the health sector, enable the
government to set aside more of  its own, freed resources received for other purposes, for
example military expenditure. The problem becomes more difficult to deal with if  not all
resources are visible in the government budget, but fundamentally it involves a discussion
of  all the government’s priorities. This problem becomes more evident (although not necessarily
bigger) when development assistance takes the form of  programme support, see 4.10 below.

The central government budget ought thus to give a complete picture of  how all the
government’s resources are used. At the same time it must be clear which resources are
freely available for various purposes and which are tied to specific purposes, but this
requirement often does not receive attention in classical budget principles or international
standards.

A central government budget may also be incomplete in another respect when the
government’s budget proposal is dealt with by parliament. Expenditure items may be
unclear because the planning of  certain activities is not complete or even known; this
applies not least to issues of  co-operation with donors when foreign financiers take the
initiative. It may be difficult to predict the size of  the revenue or the time when it will be
received. This means that parliament must either make several budget decisions during
the year, that the work is delayed while waiting for approval, or that the budget must have
an element of  flexibility, which is often missing.

For members of  parliaments to be held politically accountable by their voters they must
have adequate control over the government ’s finances. This does not only mean that the
government budget should be complete, but also that it should be comprehensible and
that the consequences of  budget decisions are presented in the proposal. Parliament’s
freedom of  action can be limited by agreements with inter- or intragovernment agents
such as the World Bank. Furthermore, a system must exist for follow-up and control of



12 GOOD GOVERNANCE

how the public sector implements decisions; there should be a clear delegation of
authority and the possibility of  holding the government accountable. The latter may be
difficult even in a developed democracy where the governing party has the majority in
parliament and hardly likes to criticise party members. A prerequisite for accountability
to function well is that the media and civil society have access to comprehensible and
adequate information on decisions, follow-up reports and the auditors’ reports.

The accountability that is required of  the government is often of  a financial nature and is
less concerned with efficiency and effectiveness. If  a government is held accountable for
achieving the goals and results that have been decided on, a degree of  flexibility is
required in regard to which resources may be utilised, how and when. Often, however,
the allocation of  resources is prescribed in too much detail, which is why compliance with
regulations is what can be reviewed. Often it is not possible to combat corruption through
regulations, which instead lead to a bureaucracy that becomes a hindrance to the
efficiency of  the public sector. This affects the government’s opportunities to provide the
services required by the citizens and thus impacts on the legitimacy of  the government .

Sida’s experiences, lessons and challenges
For a relatively long time Sida has supported public institutions in partner countries in
both the South and the East. Support to the budget process itself  is, however, a relatively
new area, and here Sida does not have any far-reaching experiences. It takes time before
the effects of  such support can be measured, and the cause of  certain effects is difficult to
delimit. Certain observations on current trends can, however, be made.

Examples of  inputs during the 1990s are:

• Auditing model, government budget structure, central payment systems and budget
law in Tanzania and Mozambique;

• Computerisation of  auditing in Eritrea;

• Support to parliament and auditing in Vietnam;

• Support to auditing in Namibia, Moldavia and the Ukraine;

• Support to provincial authorities in South Africa.

The need to avoid particular solutions in partner countries that make the achievement of
national priorities more difficult, to increase co-ordination between bilateral donors, and
to use the population’s need for service as the point of  departure, leads to an increased
focus on sector programme support. This requires donors to co-ordinate their inputs
within a certain sector among themselves and with the government of  the recipient
country. The central government budget includes plans for utilising such support which
it is dealt with in the ordinary systems for administration and accounting. This places
demands on security, clarity and transparency in systems for budgeting, payment and
accounting as well as requiring appropriate regulations. It affects the ministry of  finance
and the relevant line ministries at central and local levels.

Being so closely related to political power and its exercise, a problem with support to the
budget process is that it easily becomes a sensitive issue. If  the support does not have clear
backing at the highest political level it becomes difficult to implement. Increased
transparency in the process may also threaten particular and/or individual interests.
Among donors there are also often different views of  which type of  budget process to
support.
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At the same time the need for co-ordination with other inputs is particularly great as, in
various ways, support to the budget process affects most sectors and levels in society.
The co-ordination now occurring in Tanzania could perhaps be used as a model for other
countries. On an overall level the Tanzania Assistance Strategy is clearly owned by the
country itself, and within this “sector” the Public Financial Management Reform
Programme, aims at creating a synthesis of  the reforms that occur within the budget area
at both national and municipal levels, such as co-ordination with the Public Service
Reform Programme.

Recommendations
• DESA should function as internal support within Sida on issues of  how Sweden’s

contributions should be dealt with in partner countries’ financial administrative
systems (in the government budget or in by-pass solutions), as well as the design of
sector programme support, conditions for reporting etc.

• This requires Sida to support the development of  methods within the field, within
Sida and in Sweden, as well as internationally.

• A important aspect in the support is to give budget processes particular human rights
perspectives (children, gender, environment etc)

• Sida ought to work actively towards co-ordination between Swedish authorities
(including ministries), as well as between these and the corresponding authorities in
other donor countries, to broaden the resource base and in this way to contribute to
the development of  common views and methods. This entails support to twinning
arrangements and also to a widening of  the consultant market.

• Sida ought to work for the co-ordination of  all support within the entire budget
process by the partner country. At the same time, for example, support only to
government accounting may eventually create conditions that require development
of  the government budget, payment system, organisation of  the internal controls,
auditing etc in partner countries, even where interest in these areas was initially weak.
In such cases Sida ought to be prepared to support an extension and co-ordination of
support to the whole process.

4.2 Human Resource and Organisational Reform

What is Civil Service Reform?1

Reform of  personnel systems in the public sector (Civil Service Reform, CSR) became
more common in the 1980s and has occurred in both industrialised and developing
countries. As a rule, the background was very different. In the industrialised world, new
ideas on the state sector’s size and role (New Public Management can be seen as the
collective term) also led to reforms of  personnel systems. Initially, in developing countries,
the civil service reform was instead linked to structural adaptation programmes and the
stipulation for borrowing developing countries to give something in return which was
made by international financial institutions (and certain donor countries).

The demands createdby structural adaptation involved a down-sizing of  the state
apparatus and the allocation of  fewer resources. This often led to drastic staff  cutbacks

1 See the World Bank’s “Civil Service Reform: A Review of  World Bank Assistance”, Document of  the World
Bank, August 4, 1999.
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within the public sector when at the same time the pay structure changed and permitted
greater pay differentials. Stringent demands were, however, made on budgetary discipline
which set limits to the state’s remuneration bill. These cutbacks came to be increasingly
complemented by other measures that aimed at capacity building and fostering the state’s
ability to implement and complete reforms. Thus attempts were often made to change
the organisational structures within the public sector, to improve efficiency and create
more streamlined organisations. Another type of  action was intended to improve the
recruitment system, offer opportunities for competence development and incentive
structures within the public sector, and contribute to greater continuity and competence
within the civil service.

A third type of  measure that came to be included in CSR during the 1990s was directed
at reforming institutions within the public sector. The creation of  comprehensive and
cohesive regulations in the civil service, by promoting the growth of  professional identity,
team spirit, certain values and norms – a public ethos – is an example of  these measures.
This type of  institutional reform also includes measures to increase openness and
accountability within the public service.

In summary, and a little schematically, one can say that the CSR has shifted from being
an expression of  the demand for national financial austerity through personnel reduction
to reflect the need for capacity building and institutional development within the public
sector. This shift is illustrated by preferring to talk about Public Service Reform (PSR)
rather than CSR today to show cognisance of  the broader context in which reforms often
occur.

CSR is also linked to the question of  the systems of  control in the public sector. These
have changed considerably during recent years and also here there are similarities
between developments in the industrialised world and in developing countries. Goal-
directed and outcomes-based steering have increasingly come to dominate as models for
controls within the public sector and have changed the interaction between civil servants
and politicians. An increasing element of  goal-directed steering entails greater freedom
for officials to chose forms and models for implementation without the involvement of
politicians. This type of  system of  control, however, makes great demands on efficient
systems for follow-up and evaluation of  the public sector and its personnel, and on
openness within the civil service.

Relevance for Good Governance
In the discussion on the public sector, as a consequence of  the development of  civil
service reforms, focus has shifted from forms and models for the production of  social
services to dealing more with the social services that are actually produced and how they
are distributed among the population (service delivery). Efficiency in public
administration is thus more a question of  the results in terms of  what social service has
achieved rather than, for example, the number of  employees in relation to the number of
operations carried out. Development of  CSR reflects this shift, in that CSR has gone
from being an instrument for tightening up the public finances to becoming an essential
part of  the state’s intention to create a professional and open public sector which
contributes to its capacity to implement its commitments towards its citizens.

In this context a civil rights perspective becomes particularly relevant when assessing the
role and function of  the public sector. On the basis of  the social service that is actually



GOOD GOVERNANCE 15

being produced one can analyse how and to what degree the administration contributes
to citizens’ rights being respected and maintained. In this regard, principles of  non-
discrimination and universality are specially important.

Changes to personnel systems like those described above also have a clear link to
questions of  corruption. They can be regarded as a necessary – though insufficient –
precondition for being able to effectively prevent corruption. The creation of  professional
identity, team spirit and ethical regulations are examples of  the kind of  institutional
changes that contribute to combating corruption.

A major threat to the well functioning of the civil service is the increase of HIV/AIDS.
The young, educated, urban population has become a high risk group, making the civil
service vulnerable in several respects. One is the fact that government employees
contract the disease, which results in absence and, eventually, death. Another is the
increasing need to cater for sick family members, orphaned children etc. There is a
considerable risk that government departments will be unable to fill the gaps with
skilled and experienced staff. This poses a great risk to the ability of government to
deliver services to citizens.

Experiences
Experiences of  CSR are mixed and not very easy to present in a concise form. The
World Bank, which has often been associated with the earlier widespread and often
severely criticised austerity policies of  which the CSR has been an expression, has
increasingly come to advocate integrated reforms that include both CSR components and
active and powerful inputs on organisational reform and institutional development within
the civil service, i e. Public Sector Reform. The Bank’s strong emphasis on combating
corruption during recent years ought to be seen in this perspective.

Sida has worked with supporting CSR/PSR in a number of  different countries, specially
in Africa. The principal experiences come from reforms in Zimbabwe, Mozambique,
Tanzania, Vietnam and Bolivia. During the 1980s and the early 1990s, Sweden often
adopted a sceptical attitude to CSR reforms that were one-sidedly directed at personnel
cut-backs within the public sector. The basis of  this criticism was that CSR reforms have
a high social cost and need to be linked to other, more institutionally directed reforms to
have a long-term effect. In addition in many countries it was noted that often there were
no actual savings in practice, at the same time as new organisational units linked to the
reforms contributed to bureaucratisation and bottlenecks within the public sector (e.g.
certain Civil/Public Service Commissions). Furthermore, as a general attitude, Sida has
advocated continuous and gradual work of  reform rather than an attempt to reform the
entire public service in a short time. In recent years Sida has adopted a broader approach
to support the reform processes: by combining a careful and gradual staff  reduction with
inputs on reforming organisational structure within the public sector and making it more
efficient, like focusing on the institutional framework.

Recommendations
Against the background of  development in the area of  CSR/PSR and Sida’s experiences
of  development co-operation within it, the following general recommendations are
suggested.
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• Sida ought to participate actively in long-term inputs that involve several different
donors and institutions to pursue the questions that are regarded as important in
CSR/PSR in the relevant country within this framework. It is important to have
realistic time frames in these reforms.

• One should strive for the gradual implementation of  reforms, but Sida ought to be
careful also to follow up experiences of  broader approaches that encompass the entire
administration through special methods and models (as in Bolivia).

• One should avoid the creation of  bureaucratic structures and bottlenecks.
Decentralised decision making ought to be the goal and Public Service Commissions
and similar organs ought to be given a normative, advisory and supportive function
(but not decision-making powers).

• Together with personnel policies, other reform work ought also to be decentralised.

• In reform work, service delivery, openness and transparency should be central, as well
as different forms of  participation of  the civil society and media.

4.3 Audit

General
Audit involves some form of  review after the event. Control prior to the event also exists
(“pre-audit”) which is a part of  the internal control of  the accountable organ. Internal
audit can be seen as part of  an operating organisation’s internal control, and is not
specifically discussed here.

External audit can be of  two kinds:

• Financial audit, where the main aim is to check whether the applicable regulations
have been followed and that the accounting reports are correct;

• Performance audit, which should primarily be a review to ascertain how the results
and effects of  activities compare to the previously determined objectives.

In most countries government audit consists mainly of  financial audit. Normally the
supreme audit institution is an independent authority accountable to parliament and, in
certain traditions, it has a similar position to that of  the courts. Except for a few countries,
performance audit is not common. It can – as in Sweden – be done by accountants, the
committee structure, or public commissions. Such reviews are seldom done on a regular
basis, but performance audit is used to briefly review the Swedish authorities’ annual
reports on the results of  operations.

One of  the important requirements of  audit is that it should be independent of  the object
of  the review. Thus the supreme audit institution, which scrutinises a government’s
accounting and administration, mostly reports to parliament. At the same time, to retain
its credibility, the audit must be free from political pressure. Its independence relates to
what should be scrutinised and how that scrutiny should be undertaken, as well as to how
the results of  the review should be presented (audit reports). The supreme audit
institutions have a global network (INTOSAI) and a regional network for the
development of  methods and mutual support.



GOOD GOVERNANCE 17

Relevance to Good Governance
A common problem is that the audit institution is understaffed and does not have
adequate skills. If, in addition, the audited administration does not have sufficient
capacity in accounting and systems, the work becomes time consuming, and audit reports
can sometimes be submitted to parliament long after the scrutinised financial year. As a
consequence, the information cannot be used as a basis for decision making and
parliament will be unable to hold the government accountable. The value of  audit
reports is reduced if  they do not lead to any action and if  they are not published. In the
latter case it is difficult for the media and non-governmental organisations to discharge
their scrutinising role. The task of  auditing has increasingly come to consist of  certifying
that the report is reliable; performance audits comment on the results and effects in
relation to the goals that have been set. The auditors do not, however, express an opinion
on whether something is good or bad. Instead this is supposed to be dealt with in the
political process. Through its objectivity, auditing forms the basis for accountability, which
is an important feature of  a democracy.

Sida’s experience
Over a relatively long period (15–20 years) Sida has given support to supreme audit
institutions in partner countries in both the South and the East. Examples of countries
are Lesotho, Namibia, Mozambique, Tanzania, Nicaragua, Costa Rica and Vietnam.
The support has normally been implemented by the Swedish National Audit Office, in
some cases in the form of  twinning. In certain cases Sida’s support has also been allocated
to parliament (for instance, Vietnam) as recipients of  audit reports and the body that
ought to demand accountability from the executive power (the Government). This has
then occurred within the framework of  the Swedish Parliament’s (Riksdag) international
assistance.

Experiences have been mixed. In several cases support has been given over a number
of  years without achieving any notable effects; in other cases the audit work has clearly
become more efficient. An important factor appears to be dependent on the people
involved: if  there is a lack of  real commitment at the highest political level, and at
managerial level within the audit institution, the prospects are poor. In one case Sida was
forced to terminate its support when the country’s political leadership (by arresting the
auditor-general) clearly demonstrated that an independent auditor was not desirable.
Objective-determined and active auditing can contribute to changing a government’s
budget process – and vice versa: if  the government raises the quality and level of
ambition of  accounting, this can force the audit institution to reform.

Trends and challenges
Support to audit needs to encompass improving skills and the development of  methods
within the partner country’s supreme audit institution. Many times a shift from a review,
according to statistical methods, of  whether the rules have been followed, to a scrutiny
of  efficiency and effectiveness, based on criteria such as risk and relevance, means that
attitudes and leadership need to be changed. If  the government computerises accounting,
the audit institution’s capacity must be strengthened so that high quality reviews of  the
data system can be done.

As has been mentioned, support can also be given to a parliament on the issue of  how
to process the results of  the reviews. This goes hand in hand with the introduction of  a
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democratic culture where accountability is demanded by the citizens for the way in which
the government has “delivered”. To be efficient, audits may thus require support from
civil society in order to safeguard political independence and ensure that the observations
of  the audits really lead to appropriate measures. Such actions can be taken by
administrative courts, public prosecutors and the courts, or by political bodies
(parliament’s public accounts committee, the equivalent of  a constitutional standing
committee, a vote of  no confidence etc), but may also result in a change in election
results.

Recommendations: see Section 4.1

4.4 Taxes (Revenue and taxation)

General
Sources of  government income can be many: revenue from customs duties and excise,
taxes, assistance, service user fees, income from state undertakings, sale of  property,
property rents and interest payments. Borrowing through a multitude of  international
and local agencies and instruments, such as bonds, treasury bills and other financial
instruments, also creates receipts. Non-payment of  bills, devaluation of  the currency and
the printing of  money are other ways of  “financing” government activities.

Most analysts would agree that a macro-economically sound, fair and just taxation system
is the best and most sustainable way for governments to raise revenue. Taxation is also an
important instrument for the redistribution of  resources in society, and for the creation of
welfare systems for the poor.

Governments are generally more prepared to adjust their policies and activities to the
wishes of  their most prominent financiers. If  taxation accounts for a large share of
revenue and the tax base is broad and evenly spread, it is more likely that the government
will attend to the demands of  its citizens rather than those of  other contributors of
revenue. Where grants or income from one major sector of  the economy give more
revenue than income tax, donors or representatives of  that sector normally have a
disproportional say in the running of  government. Such governments are often
characterised by low degrees of  redistribution and participation.

To be respected, taxation policies must be regarded as fair. One aspect of  fairness is
whether taxpayers receive services commensurate with the payments made. Such services
may be collective or individual. In the latter case they are sometimes financed through
user charges. This may be considered fair by the non-user, but the user may think the
service has already been paid for through taxation. Also, the user may not have sufficient
funds to pay for a service to which he/she ought to be entitled. Subsidising services may,
on the other hand, lead to the wrong incentives, and to a sense of  injustice on the part of
the tax paying non-user.

The use of  taxation to promote the welfare of  the poorer sections of  society also involves
such problematic issues as which assets should be taxable and how progressive income and
wealth taxes should be. A low, flat-curve on income tax rates for everyone, and unitary taxes
on consumption (e.g. VAT) have a low redistribution effect. Sharply-rising tax rates on
capital and income, and differential taxes on consumption (“luxury” taxes, low taxation on
basic foods etc) have an equalising redistribution effect, but may scare off  investment.
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The international financial institutions have pushed strongly for poor countries to
introduce VAT, as it gives general coverage (everyone pays), while it has to be collected
from a relatively small number of  collection points of  which the larger ones (firms) are
fixed in place and/or registered with government. However, issues such as unitary or
differential rates and the lack of  progressiveness should also be considered from a pro-
poor point of  view. The computerisation of  tax systems may make the administration of
a multiple rate system more feasible.

With increased globalisation, the tendency has been to exempt foreign companies from
taxation and to allow profit repatriation. The issue of  company tax comprises a series of
problems around how to offer incentives to foreign investment, how to ensure the
sustainability of  local businesses and encourage local entrepreneurs, how to treat the
“informal sector”, and at the same time how to increase government revenue. The
disadvantages to the country may involve the environment, problems for local businesses,
competion on the same market or for the same labour etc. The increase in government
revenue may become solely the tax on wages paid by the foreign company and the
indirect tax on consumption when wages are spent.

Some of  the problems of  taxing the informal sector consist of  identifying and covering the
entire sector, and the income from it is often too low to make it a priority. Its operators
might fail by being taxed but the “formal” sector may object to the tax burden not being
shared equally. Special incentives or services can make it worth-while for the better-off
informal operator to formalise and join in the tax base. The sector may also be reached
through improved coverage of  income tax (rather than company tax and VAT).

Local government needs its own financial resources to be able to function in a truly
decentralised way (see section 4.7) In general, income tax, company tax and VAT in less
developed countries are channelled to the central state whereas local authorities have a
separate system to collect revenues through taxes or fees on property, markets, domestic
animals, bicycles, rubbish collection, etc. This is an administrative complication that may
lead to corruption. These problems should also be considered when tax systems are being
developed or municipality reforms are contemplated.

Tax collection has always been one of  the major sites of  corruption in government because
of  the large amount of  money involved, often in cash. Also, it is very difficult to control
the actual amounts received at the collection-point and passed through the internal
system of  the collection authority. There is a substantial risk for bribery if  the
remuneration of  tax officials is low. Financing tax authorities – or local tax collectors –
with a percentage of  the tax money they collect may increase corruption. Besides this
practice leads to the costs for the tax collecting agency not being included in the annual
budget considerations, and to the collectors being treated outside of  the normal civil
service system. These issues need to be considered in the context of  structural
adjustment, public sector reform and anti-corruption measures.

Sida’s experience
Sida has been giving support in the area of  taxation for several years in countries like
Tanzania, Zimbabwe and the Republic of  South Africa. The implementing agency,
Riksskatteverket (RSV, The Swedish National Tax Board), has had twinning exchange in
several of  the projects, and this has generally worked very well. Some of  the experience
from this work is discussed before conclusions are drawn.
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The creation of  independent tax authorities has been accompanied by a certain tendency to
centralise revenue collection in one agency, for instance, by creating a revenue authority
composed of  the tax department and the customs and excise department. If  any of  these
parts is characterised by corruption, the problems may spread to other, well functioning
parts. On the other hand, separate systems for collecting user fees, road tolls or levies,
boarding school fees etc often lead to poor control and corruption; or to the funds being
used for activities which are not sanctioned or made a priority by the state.

Computerised tax systems can be developed with high coverage, user-friendly methods
and reasonable security against corruption and fraud. If  the percentage of  the population
included in the tax register and paying tax is increased, the overall tax rates can be
reduced. Tax systems are usually characterised by an extremely complex system of  rules.
Computerising the system and using information from various sources can facilitate tax
declaration, increase reliability, decrease complexity and arbitrariness, and offer
incentives for payment. The computerisation of  a system may also reduce the
opportunities for corruption and fraud in the process of  tax collection and tax exemption.

Computerisation of  tax systems should, however, be undertaken with the normal
precautions necessary for the creation of  any sustainable IT system. The particular
situation in each country must also be taken into consideration: infrastructure, availability
of  skilled staff, systems support etc. In the case of  taxation, system security is a particular
area of  concern.

Efforts to treat tax-payers as clients rather than as criminals also leads to increased respect
for the system, as do attempts by the tax authority to simplify tax declaration and
payment procedures and make them easily understandable and executable. Providing
tax-payers with simple but thorough information on what their tax is used for is also good
for democracy and an encouragement to pay. Providing a good customer service,
answering enquiries rapidly and politely and making follow-ups with courtesy also have
good effects on the will to collaborate.

Any tax system that is only partially or unevenly implemented may lead to
discrimination, corruption and tax evasion. Therefore, a poorly functioning system has
negative effects well beyond the simple loss of  revenue. An efficient tax system, by
contrast, is an important provider of  resources to the government of  a country. This is,
however, of  little help if  the government uses its resources in violation of  human rights
and/or in contravention of  international law; such as expending undue proportions on
armed conflicts. These are some of  the aspects Sida should analyse when considering
support to tax systems.

At the base of  all tax systems is a complex set of  statistical registers: of  the population,
of  companies, firms and businesses, of  incomes, of  prices, of  exports and imports, of
markets and consumption. It is essential for a good tax system that a country has good
statistical coverage and systems. The introduction of  proper computerised “civilian register”
is one way of  simplifying and increasing the efficiency of  administration in general, and
of  the taxation system in particular. Sida should consider support to population
registration in the future. There are huge potential gains to be made in areas like
democracy, human rights and taxation. At the same time, risks for personal integrity and
improper control of  society must be considered, especially in countries with less
developed democratic traditions.
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Conclusions and recommendations
• Sida’s starting point for supporting the development of  policies and systems of

taxation should be the poverty dimension (the impact on the human rights of  the
populace, in particular the poor), and the democracy dimension (including fairness,
transparency, accountability, broad coverage, and a “client-oriented approach”).
Co-operation in this area should be restricted to countries showing clear progress in
democratisation.

• The development and reform of  tax systems are natural priorities for Sida, and
Sweden has excellent resources for assisting in this. Sida’s priorities for tax reform
should be to broaden the tax base towards participation, implementing a fair system
efficiently, encouraging sensible use of  the equitable redistribution and poverty
reduction potential of  tax systems, and preventing corruption. Sida should also
concern itself  with making tax administration simple and user-friendly, especially for
the tax-payers.

• Computerisation may be a useful method for carrying out tax reform on a more
general level provided the country’s infrastructure is developed enough.
Computerising means reforming the methods at all levels of  access to and accounting
for the tax revenue, which can break up the existing corruption networks. It may
permit reduced staffing, which can give space for dismissing corrupt staff. It presents
opportunities for simplifying the system and its procedures. However, in
computerising, system security must be prioritised.

• Support to such computerisation could well be extended to a population register and
national statistics.

• Sida’s experience with the RSV as an institutional twin has been very positive. One
dimension of  experience which RSV has brought is the “user-friendly” and “client-
oriented” approach, which is important for making tax systems acceptable.

• Sida should prefer to support the development of  a general tax system rather than
merely supporting the introduction of  user charges or special taxes.

• As regards support for introducing or administering VAT, Sida should consider a
differentiated system from a poverty reduction perspective.

• Support for an independent tax authority needs to be analysed carefully in each
context. Generally, systems which are exceptions to the general system have certain
disadvantages.

• It should be noted that the World Bank is seeking to set up a network to discuss
taxation policy and the institutions of  taxation, especially the experience of
independent agencies. Sida should join in.

4.5 Statistics

Statistics have many functions
By statistics is meant information that is primarily expressed in a quantitative, aggregated
and numerical format. Official statistics are collected according to a country’s laws and by-
laws by institutions which form a nations’s public statistics system, normally a central
statistical agency and a small or moderate number of  line ministries.
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The access to information is an important component in the struggle for power in a
society and control of  information is control of  power. Statistics were, also in Sweden,
at one time an exclusive tool of  those in power, for their information and control of  the
citizens. Nowadays, one might argue that official statistics in a democracy are just as
important for citizens’ monitoring and evaluation of  politicians, politics, policies,
administration and performance of  the state.

Statistics can be instrumental as well as generally informative to their character and
utilisation. The concept official statistics encapsulates a qualitative declaration of
standards; the data have passed the quality controls of  the national statistical system.
Official statistics should be actively published, easily accessible to users, constitute an
important part of  the nation’s base-data and are sometimes defined as global universal
goods.

Relevance in relation to development goals
Universally accepted, un-biased information, is obviously superior to guesswork and
preconceived notions. Access to reliable, valid and impartial statistics is a prerequisite for
a sound public debate and hence for the development of  a democratic nation.

Statistics to be included in a national statistical system is basically the same in any
country, but resources and systems’ limitations decide what actually can be achieved. The
system will ideally encapsulate a wide range of  statistics on demography, social and socio-
economic features, finances and economy as well as areal statistics. It will focus on a
variety of  statistical objects, individuals, households, population groups, enterprises,
branches and sectors. There will be statistics on subject themes and on processes. A sub-
division by gender2, age, ethnic group and socio-economic status are, for example, will
often be of  particular interest in demography and in social statistics. Data disaggregation
from national level to lower administrative levels (province, district, ward etc.) will be
required and an urban/rural dimension of  statistics will be desirable. Statistical time-
series will be important for understanding of  development over time.

The sub-divisions give decision-makers, planners and the general public and creators of
public opinion an opportunity to follow the development for various population groups,
sectors or administrative areas and thus monitor and evaluate policies and performance
over time. Overall, measuring of  social phenomena via the national statistical system will
play a crucial role in issues pertaining to democracy and human rights. Obviously, the level of
development and the resource situation will set the limits for the feasible.

Access to relevant information has direct and indirect as well as short- and long-term
significance for coping with problems concerning poverty and poverty alleviation. Statistics,
for example on the price of  agricultural produce, earnings, the development of  costs and
trade, have both a short-term, instrumental importance and a long-term, generally
informative significance for the society’s resource allocation and policies.

An example of  a direct instrumental application of  statistics in a poverty perspective can
be found in the so-called HIPC3 initiative, through which the poorest countries under
certain conditions may be given the opportunity for debt relief. Statistics have two poverty

2 Men/women and boys/girls.
3 Highly Indebted Poor Countries.
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related roles here: firstly to give a factual foundation for decisions on debt relief, and
secondly to calculate the impact of  the social sector measures which the country pledges
itself  to implement with the resources freed through writing off  the debt.

Debt relief  is indeed a powerful incitament and the dawning difference is that production
of  statistics become more and more demand-driven, after decades of  focus on the supply
side. This is the major reason that support to production of  statistics once again has
become a focus for development assistance after a period of  waning interest. The so-
called Paris 21-initiative4 under the auspices of  ECOSOC, where the method of  working
largely means that the statistical agencies of  developed countries go in as development
partners with developing countries’ agencies, resembles the model of  twinning that Sida
and Statistics Sweden have been implementing for two decades.

As mentioned above, the sub-division of  all statistics by gender (men/women and boys/
girls) is a basic requirement in statistics which is seldom questioned nowadays. In that
sense, there is a mainstreamed gender dimension in statistics, but statistics that aim directly at
illuminating the situation for men and women, for example time-use studies, has not yet
attracted sufficient attention.

Statistics on land-use and environment is equally important in developed and developing
countries as environmental degradation and pollution does not stop at national borders.
Within nations, “green” national accounts has a complementary function to the
traditional national accounts.

In conclusion, one should note that the need for statistics in a modern or a developing
society is universal. Needless to say, reliable statistics is vital for the implementation and
monitoring in development cooperation programmes and projects.

Experiences
There is some form of  production of  statistics in all countries. In Sida’s partner countries,
the development level of  the statistical agencies and the scope and tasks varies within a
broad range, from what must be labelled modest in countries like Cambodia and Eritrea,
to comparatively ambitious in countries like South Africa and Vietnam.

Developing countries are wrestling with substantial problems when it comes to statistical
quality and timeliness. National statistical institutes are in general short of  resources and
are relatively inexperienced organisations, with limited means for data collection,
processing and publication of  results. Technical and managerial skills for running a
statistical office is frequently inadequate. On a positive note, formal qualifications in
statistics are often higher than those of  Swedish statisticians and the readiness to
computerize the production is unmistakable. As mentioned earlier, there is reason to
believe that governments, in the light of  the HIPC-initiative, will give statistical agencies
higher priority within the framework of  its resources.

Developing nations’ limited resources must of  course be used for the most vital statistical
purposes. These are, unfortunately, also the most costly in terms of  funds, time and effort.
A developing country cannot rely on data from administrative systems and registers and
will have to undertake a comprehensive collection of  data in the field. Censuses (total
counts) become the mainstay of  the system and constitute the sampling frame for

4 Partnership in Statistics for the 21st Century.
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subsequent sample surveys. A population census that Sweden can conduct by
comparatively simple matching of  administrative registers, becomes an expensive and
complex exercise in most other countries and should be conducted every ten years,
according to UN recommendations5. Censuses on enterprises and businesses follow the
same pattern.

Until a census has established relevant sampling frames, no reliable sampling methods be
applied for sample surveys on various topics.

Sida and Statistics Sweden have been engaged in so called twinning projects in
approximately a dozen countries over the past two decades. These projects have in a few
cases been limited in scope and extension in time, but have usually aimed at building the
overall capacity and competence of  institutions over longer periods of  time. In a few
cases, cooperation has been going on for 15 to 20 years. The experience from these
projects is positive. Lessons learnt include an awareness that twinning must however not
be used unsensitively as a standard tool in development cooperation and that a focus on
the central statistics agency is not sufficient; line ministries, users and other stakeholders
deserve more attention in the projects.

The twinning projects have focussed on the supply side of  statistics, while the demand
side has received less attention. Demand has been encouraged, but cannot be created in such
projects. A more genuine demand has however emerged in recent years, with the
introduction of  debt relief  programmes and poverty reduction strategies.

In the past few years one can see a tendency of  increasing regional cooperation within
the statistical field in the SADC and ASEAN regions. This is another positive
development trend, on condition that regional cooperation leads to complementarity, not
to double work-load or administrative superstructures in conflict with national statistical
systems.

Yet another positive trend is a move towards national co-ordination of  roles, definitions,
collection and sharing of  data and statistics between agencies in a national statistical
system, within a common legal framework. One archetypal example of  inter-agency co-
operation can be found in South Africa, where Statistics South Africa (StatsSA) and
South African Revenue Services (SARS) are collaborating in the establishment of  a
common business register for fiscal, judicial and statistical purposes.

Spatial Statistics
The spatial dimension of  statistics has become increasingly important in the last decade
and there are several reasons for that. Firstly, location might per se have a high explanatory
value for the results in a survey or a census. Secondly, presentation of  statistical results on
maps gives an additional dimension to statistics and will often improve the analysis and
understanding of  results beyond what tables and graphs might give.

In Sweden and many other countries, modern methods for determining the location of
statistical data offers radically new opportunities. Statistics can now be linked to digital
topographic maps where statistical data and maps share the same x/y coordinate system.
It means that statistics can now be collected and presented in relation to any topographic
features. Population statistics by province and district can now be supplemented with

5 Some nations, for example South Africa, use a five year census cycle
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population statistics for all coastal strips in Sweden, by climate zone, or a custom-defined
buffer zone around all major roads in the country. This has, as somebody once put it,
liberated statistics from man-made administrative areas.

The situation is not yet that bright in developing countries, where statistics for small areas
is a more relevant objective than coordinate-based statistics. Nevertheless, the
development of  Geographical Information Systems (GIS) brings along improvements
that will be touched upon in a later section in this report.The benefits of  a close
development of  statistics and spatial information is perhaps most obvious when it comes
to environmental problems and land resource utilisation, issues that do not fall within
administrative boundaries. Spatial statistics is however just as relevant in a number of
other areas, including poverty alleviation and administration of  elections.

Recommendations
The need for statistics is substantial in all countries, at all times, but demand and
priorities fluctuate over time. So will donors’motivation. In the 1980s and early 1990s,
developement of  statistics institutions and systems was high on international aid agencies’
agendas, followed by some years of  frustration over lack of  results and a certain degree of
donor fatigue. In many countries, a steady supply of  statistics had been achieved, but the
demand for statistics among businesses and the public sector did not emerge. The
situation is however changing again, national stakeholders as well a donors take a new
interest in statistics and the main reason behind changing attitudes is the debt relief  and
poverty reductions programmes. Perhaps for the first time, will the demand for statistics
be driving the supply. This demand should be encouraged and supported by Sida. The
monitoring and evaluation of  all development goals for poverty alleviation, democracy
and human rights, environment and gender depend on relevant statistics. A similar need
for information exists in a large number of  other social sectors and can be exemplified by
the dramatic development of  HIV/AIDS, where the need to monitor impact and
development is perhaps particularly obvious.

DESAs role in supporting public sector agencies goes beyond the division’s subject-matter
primary responsibility for democracy and human rights’ support and this must be
reflected in the division’s programmes for capacity building in statistics. In the coming
years, Sida should increase its support to statistical capacity building in partner countries.
Twinning is likely to remain the main method, but the focus for statistical support must
necessarily adhere to the specific situation in countries of  cooperation. One important
precondition for Swedish support should remain: the collection, processing and
publishing must accord with international codes of  conduct to ensure that information is
kept free from political interference or other improper influences.

Experience shows that development of  statistical systems and agencies is a long and
difficult process that most often requires a considerably longer perspective than the
parties tend to imagine when projects are agreed upon.

The Swedish resource-base is professional and competent, but neither infinite, nor per
definition unique. New actors might have to be engaged for tasks that do not make direct
demands on the experiences and systems of  the Swedish statistics system. It should also
be observed that Sweden’s substantial support to population censuses might have to
diminish or cease, due to a changing competence profile within Statistics Sweden.
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When designing co-operation projects, links that lead beyond traditional statistical needs
should be better taken into account. The links between statistics, tax collection, civil/vital
registration, administration of  elections and surveying and mapping is particularly
relevant and is explored in the following section.

4.6 Support for Land Surveying, Mapping and Cartographic Agencies
– the Need for Spatial Information

General
In every country, there will be a need to gather and maintain important data in central
registers or data-bases. Certain registers are tied to a public agency and its unique task,
while others contain data which are of  substantial significance not only for the agency
itself, but to a broad range of  actors within different sectors of  the society. Examples of
such registers in a developed nation would be a population register, an enterprise register,
a register of  properties and various map databases. Such registers can be seen as base-
registers in a society.

Official, spatial information (maps and attributive information) has been very important
from a legal and economic perspective for centuries and land surveying agencies are often a
very old institutions. While official “data-sets” in the past were analogue and actually
consisted of  paper maps with explanatory information in textual or numerical format to
complement the graphic format of  maps, development in the western world has led to the
utilisation of  digital map data and advanced computer technology. This development
facilitates developing countries’ collection, registration and utilisation of  geographical data.

The situation in Sida’s partner countries
In developing countries, mapping and surveying usually started as a colonial exercise, for
the benefit of  colonialists and with little or no respect for social or traditional boundaries.
Today, topographic6 maps are generally out-dated and it is not uncommon to find
topographic maps that have not been up-dated in forty or fifty years. Some areas might
never have been properly surveyed at all. Topo-cadastral7 maps are an even scarcer
commodity.

A mapping and surveying authority has many different tasks to perform, some of  them
more relevant for development cooperation than others. Of  particular interest are the
tasks to create and administer a cadastral register of  land parcels (Swedish “fastigheter”)
with attributes like geo-referenced boundaries, identity, ownership, rateable value, loans/
mortgages, etcetera. Another important task is to undertake the production of
topographical and economic maps with various degree of  resolution and to maintain a
national map data-base in analogue (paper-based) and digital (computer-based) formats.

Most developing countries have had to do without the geographic information that is
required. Ageing, analogue paper maps, seldom revised since the end of  the colonial
period, give users out-dated and sometimes downright mis-leading information. There is
considerable uncertainty on issues pertaining to land ownership. Mapping and surveying
authorities in partner countries often lack necessary capacity and competence, a clear

6 Include information on topography (i e features which can be observed on the ground)
7 Include topographic information and cadastral information (i e features that cannot be observed on the
ground, like administrative boundaries, property boundaries, corresponds to “ekonomiska kartan” in Sweden
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mandate and sufficient resources. Scattered initiatives taken by other institutes, for
example regional authorities and universities, are not properly coordinated, do not aim at
national coverage and data quality and resolution is generally poor.

A national cartographic agency with the proper standard does however exist in certain
partner countries. During the period 1995–97, South Africa invested substantial efforts in
national, digital map data-bases with national coverage in order to be able to carry out
the 1996 Population Census, for expansion of  social services and for implemention of
development programmes.

Technological development and data availability
Technological development offers new and efficient tools for processing digital spatial
data. Two of  the most important are Geographical Information Systems (GIS), which have
already been referred to above. Global Positioning (GPS) technology is a method for
attaching x/y coordinates to topographical features and thus determine their actual
location on the ground and on maps with the help of  satellites.

Digital topographic maps with global coverage, once produced for military purposes by
the United States and the former Soviet Union, have been released for civil purposes.
These maps can be used as digital background maps in developing countries and
additional map layers, e g boundaries of  administrative areas or census enumeration
areas, produced in developing countries, can be super-imposed onto these base maps.
The price level for satellite imagery has gone down and less expensive methods for aerial
photography have been designed. All in all, data and technology for surveying has
improved dramatically.

Relevance for Swedish development cooperation
Out of  the various tasks that a official land-surveying agency will have, certain tasks are
particularly relevant from a democracy and human rights perspective. First of  all, there is of
course a general legal and rights-based aspect on all issues pertaining to ownership and
utilization rights to land and water. Disputes in this area have been one of  the main
causes of  conflicts between nations, population groups and individuals throughout
history. To ascertain and sanction ownership and utilization rights obviously has a
conflict-reducing function.

Geographic information, coupled to spatially referenced statistics, provide a powerful tool
for planning and administration of  elections. Division and revision of  electoral wards and
constituency boundaries can be based upon statistical and geographical information in a
GIS. The registration of  the electorate and the actual elections can benefit substantially
from information on the whereabouts of  the population and help minimize the distance
to registration and election stations. A combination of  GIS and other forms of
information and communication technology should increase the possibility for the
electorate to cast their vote and reduce the risk for fraud by creating one, common,
national voters’roll.

It is reasonable to assume that clarity in the right to land and water will lead to a change
in behaviour among population groups and individuals8. People’s willingness to make

8 Here it should, however, be noted that use and ownership rights to rural land are often collective rather than
individual in Sweden’s partner countries
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financial commitments, to invest and to build, should increase dramatically when the
right to land has been legally secured. Loans with land as collateral security should
stimulate economic activity and investments, and have a positive impact on poverty
alleviation in a longer perspective. These rights and possibilities cannot be exercised
without a system for spatial information and relevant legislation.

Access to spatial information is furthermore a prerequisite for implemention of  social
services. Information on settlement patterns and population distribution and density is
vital for electrification, housing programmes, telephone networks, sanitation and health
services.

Similarly, spatial data is vitally important for Sida’s action programmes for environment and
gender. Issues pertaining to the physical environment are among those that benefit most
from the development of  a national GIS and data on location has an indirect importance
for better analysis and understanding of  gender-sensitized measuring of  poverty and
living-conditions for men and women, respectively.

Conclusions and recommendations
Land-related issues are in many ways important for the realization of  all development
goals Sweden has for its development cooperation with other countries. The right to land
is of  fundamental importance for political stability, improvement of  the human rights’
situation, democratization, development of  the economy, a better environment and
promotion of  gender issues.

Traditionally, Sida’s support to mapping and surveying is administered by the
Department for Infrastructure and Economic Growth (INEC). We see no reason for
a change of  roles and tasks within Sida’s organization. The Division for Democratic
Governance (DESA) should nevertheless be observant on the important synergies
between the Division’s traditional areas of  responsibility and issues pertaining to spatial
data and land information. One of  the obvious synergies is between spatial data and
statistics which should be paid particular attention. Cooperation between Mapping and
Surveying and the National Bureau of  Statistics in a population census should be
encouraged and data-sharing facilitated before, during and after the census.

Twinning arrangements between Swedish agencies and corresponding agencies in
developing countries have become a mainstay in development cooperation. It is without
doubt a succesful concept, but focusing exclusively on one agency at the time has some
inherent weaknesses. One weakness is the tendency to ignore processes that involve two
or more agencies sharing the same processes or data or sharing or competing for the
same resources. The relation between statistics and mapping has been higlighted in this
paper, but the need to think in terms of  processes instead of  agencies goes beyond
statistics and mapping. These two types of  data-sets are equally important for the
registration of  voters, for the administration of  elections, for current vital registration and
for issuing of  ID cards – all these procedures of  tremendous importance for the
development of  democracy and strengthening of  human rights. Consequently, particular
attention should in the future be paid to processes in which several agencies have a
common and shared interest.
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4.7 Decentralisation

General
Since the mid-1980s, decentralisation has become increasingly popular, not least among
leaders in the third world as well as international donors to these regimes. Out of  75
developing countries with more than 5 million inhabitants, by the mid-1990s all except 12
had introduced some type of  decentralisation, with varying degrees of  redistribution of
financial and political power.

Decentralisation reforms have been conducted by governments with different political
views – democratic as well as authoritarian – and what one means by decentralisation has
shifted between countries in the same way as motives for reform often vary from case to
case. Several reasons for reform have, for example, been developed by a more active civil
society; through decentralisation political decisions come nearer to the people; democracy
is broadened and deepened and from a human rights perspective it concerns people’s
right to participate and influence the institutions that affect their daily lives. Furthermore,
local politicians come closer to their voters – the quality of  the decisions improves,
responsibility and openness are fostered and the growth of  democratic culture is
promoted. Other arguments for decentralisation are concerned with expectations of
higher economic growth – through stimulating local resource mobilisation, poverty can
be combated and development fostered. Decentralisation may, however, be a way for the
central rulers to shift expensive and resource-demanding tasks to lower levels, or a way for
the central powers to acquire increased legitimacy at the local level – in such cases reform
becomes a way to achieve genuine democracy on the national level.

Decentralisation has in our time appeared to be somewhat of  a universal panacea for
democracy and development in the third world. Clearly this is an oversimplified view yet
this particular belief  in what decentralisation can achieve is the point of  departure in this
section, where positive as well as negative experiences and lessons from the past 15 years
of  decentralisation experiments are discussed.

The concept of  decentralisation
Decentralisation is a many-faceted concept and in the international literature it is used
with a number of  different interpretations and dimensions. In relation to the
implementation of  decentralisation reform, it is clearly important that all the agents
involved interpret the concept in the same way.

Three broad categories of decentralisation are:

Administrative decentralisation (“Deconcentration”):
The narrowest form of  decentralisation entails that state functions are transferred from
higher to lower levels, but that the control over the budget and policy decisions remain
with the central decision-making organs. Typically “deconcentration” involves relocation
and/or the creation of  new administrative offices or units. These units often have
decision-making powers in certain economic and administrative issues, but are without
any direct locally independent influence. It is also characteristic for the personnel to
remain accountable to people on higher levels in the hierarchy.
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Fiscal decentralisation:
The central rulers transfer responsibility for certain budgetary and financial decisions to
lower levels, where the officials most often remain accountable to the higher levels in the
system.

Democratic decentralisation (“Devolution”):
In the most far-reaching forms of  decentralisation, the central government typically
transfers tasks, resources and power to decision-making assemblies/authorities at lower
levels, i.e. a real transfer of  power occurs. Often these institutions at lower levels are
characterised by a relatively high degree of  independence from the central powers –
normally they have in one or another way been democratically elected and are politically
independent institutions. This requires a clear division of  competence (sphere of  power/
area of  accountability) between the respective levels.

In addition, democratic decentralisation entails making an effort to develop the local
authorities as political institutions, i.e. that local people come to regard them as public
authorities which deliver services to meet the needs of  the citizens, and over which the
citizens have a certain degree of  influence.9

Relevance for Good Governance
The forms of  decentralisation that have been mentioned can occur alone or in various
combinations. It is the third variant – democratic decentralisation – that above all is
interesting from a good governance perspective, since here the democratic element is
a precondition. Research has shown that one of  the important factors for a successful
decentralisation process is for responsibility/accountability of  public institutions to
increase vis-à-vis the citizens. It does not suffice, however, for a decentralisation reform
to include a democratic element; if  decision-making power is transferred to popularly
elected structures at lower levels without being accompanied by adequate administrative
and financial resources, the reform is destined to failure. Even if  the democratic content
is a basic precondition for successful reform, an element of  financial and administrative
decentralisation is also required, since these furnish the bureaucratic resources for the
implementation of  the reforms.

It is interesting that both financial and administrative decentralisation – or a combination
of  the two – can counteract democratic decentralisation if  the reforms are not
accompanied by democratic mechanisms: if  the reform entails that the central rulers can
penetrate lower levels more efficiently without increasing the influence of  these levels, in
practice the effect becomes increased centralisation.

9 Another distinction that ought to be made in this context is that various decentralisation experiments affect
different levels – sometimes only transfer of  decisions from the central to the regional level, in other cases to
both the regional and local levels. For the sake of  simplicity, in the text that follows, usually only the transfer
of  decisions from the central to the local level is mentioned.
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Sida/DESA’s current contributions within the field
Decentralisation has become one of  the main areas for international development co-
operation, among both multilateral and bilateral donors.10 Like other bilateral donors,
Sida’s support in this field has been less concerned with promoting the decentralisation
process in partner countries, than with supporting competence and capacity building
when decentralised institutions have been established. A general policy for
decentralisation has hitherto not been drafted within Sida.

Within DESA’s area of  responsibility, support is currently being given to regional and
municipal development projects in five partner countries. In Nicaragua since 1994, Sida
supports competence and capacity development of  the regional parliament and public
sector in the autonomous regions on the Atlantic coast. This support has recently been
extended to municipal and local (village) level. The programme can be characterised as
strategic support to the democratisation process itself  on the Atlantic coast. In Honduras
Sida supports a municipal capacity building programme that involves five pilot
municipalities – UNDP is the co-ordinator of  this project which is part of  a larger
“democratic governance package” in the country.

In South Africa Sida supports projects on both the regional and local levels. From 1995
support was given to capacity building of  the newly established provincial government in
the Northern Cape. This programme ended during the year 2000 and Sida began a
broad institutional assistance project with the Eastern Cape provincial government. In
Northern Cape support is also given to municipal capacity building in which the Swedish
Association of  Local Authorities and SIPU International, the Swedish Institute for Public
Administration, are the partners.

In Mozambique Sida is providing support to a number of  mutually reinforcing projects to
reduce poverty in Nyassa province in the long term. Since the early 1980s in Zimbabwe
(like previously in Botswana) Swedish support has included education of  both officials and
politicians at the local level, assistance to democratic municipal elections as well as work
with policy development. Swedish support played an instrumental role in the interaction
when black and white municipalities were merged in the country. Support was given to
the Zimbabwean association of  local authorities; it was channelled through an extensive
capacity building programme that was financed together with the World Bank, Great
Britain and the Netherlands. Against the background of  the political events in
Zimbabwean recent years, however, it is not sure what the exact extent and direction of
Swedish support to this area will be in the future.

Experiences and lessons
Decentralisation processes are normally long-term projects and it takes time before the
results and effects make an impact – experiences within the area are thus still fairly

10 A widespread perception is that the initiative to make decentralisation reforms in the third world has often
been donor driven – in the wake of  structural adaptation programmes decentralisation was forced upon
countries first by multilateral and recently by bilateral donors. Empirical research shows, however, that
decentralisation has seldom been initiated by the World Bank, the IMF et al. which actually tended to lie
a step behind governments in the third world. Without a doubt, at an early stage certain bilateral donors
realised the potential of  decentralisation, but tended more to support decentralised institutions where they
existed on the ground, rather than putting pressure on recipient governments to begin experimenting with
reforms. Nor is it pressure from the grassroots level that has been the motive power for decentralisation, on
the contrary, the initiative to decentralise has generally been taken by leaders in the third world.
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limited. Relatively few comparative evaluations have hitherto been undertaken and the
fact that processes vary considerably from country to country can make it difficult to
draw general conclusions. It ought also to be pointed out that the conclusions may
change as reforms gain a better foothold and empirical experiences increase.

The following account of  experiences and lessons take up both cases that can be expected
to lead to a successful reform process, and cases where decentralisation cannot be
expected to function as intended.

When decentralisation can work:

a. Decentralisation is a complex and long-term process that requires a proper analysis of
the problems and strategic planning before a plan for implementation can be drafted.
Nevertheless, decentralisation reforms are dynamic and instructive processes that
require risk taking for the best results, creative new methods as well as opportunities to
adjust the implementation of  the plans from time to time.

b. A successful process of  decentralisation requires both a strong political will and a
capacity for co-ordination among rulers at the central level since it involves many
agents and organs with different interests, both vertical and horizontal, in public
authorities. External agents to whom attention must be paid in this context are often
the international donors.

Decentralisation often contributes to increasing the central level’s sensitivity to desires
and demands made at the local level. Both quantity and quality in central decisions
tend to improve, which among other things can be explained by the mutually
improved flow of  information between the central and local level that is also a positive
effect of  decentralisation.11 Two key concepts in the good governance debate are
“transparency” and “accountability” which in general are promoted among politicians
and officials both on a central and a local level in a decentralised system. On a local
level corruption can be counteracted at the same time as the decentralised institutions
grow stronger.

c. The very fact that a decentralisation process has started often means that unrealistic
expectations are created on the local level of, for example, improved public services.
It is important that the rulers concerned are conscious of  this and have an ability to
meet and cope with these expectations during the process. Reforms ought to be linked
to a strategic programme for competence and capacity building that include both
elected representatives and officials.

d. In general decentralisation reforms foster participation and organisational activity on
the local level. Depending on the local conditions this can, however, be expressed in
many different ways. Since decentralisation often means that more political posts are
created at the local level, political renewal is often promoted and new groups, often
young people, have the opportunity to stand as candidates for elected posts. It ought,
however, to be pointed out that even if  a lively civil society is an advantage for
successful decentralisation reforms, experiences hitherto indicate that this is not an
absolute precondition for reasonably good functioning of  the reforms. Increased
participation can also be regarded as a threat, for example, to the local power elite.

11 An example of  better information is the improvement of  mechanisms for early warning in connection with
potential catastrophes on the local level.
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e. Where women’s participation and representation at the local level is concerned, it is
not self-evident that decentralisation fosters this. It is not uncommon for prejudices
against women to be stronger at the local level than at higher levels. Special
arrangements like quotas, may be needed to ensure women’s participation in, for
example, local decision-making assemblies.12

f. Decentralisation often means that local development projects become more flexible
and adapted to local needs; an increased sense of  local ownership means more
sustainable projects. In addition, co-ordination of  development projects is
considerably simpler at the local level. The converse is, however, that local power elites
often do not have adequate knowledge and capacity for more complicated projects
that require extensive co-ordination, which means there is a tendency to invest in
simpler, less technologically advanced micro-projects.

g. Decentralisation reform is clearly not an isolated event. It is dependent on a
constitutional, legal and administrative framework, financial and personnel resources
and a culture and attitudes that make reform possible. Furthermore, it is important
that decentralisation reform is co-ordinated with other ongoing social reforms.

When decentralisation cannot work:

A. Decentralisation is often assumed to entail a reduction of  public expenditure since
local resource mobilisation is expected to be stimulated as a consequence of  reform.
This is a misconception that can seriously undermine a process of  decentralisation.
Decentralisation often involves high costs initially, for example, to build up local
offices, train personnel etc. Competence and capacity needs are often enormous at the
local level.

B. Central rulers often transfer tasks and responsibilities to lower levels without the
corresponding financial or administrative resources. Sustainable decentralisation
requires not only that the local level has the possibility to raise taxes, but also a certain
degree of  administrative decentralisation.

It is not uncommon that local politicians are expected to mobilise financial resources
without having been given adequate powers. Another problem is that local authorities
often do not have either the capacity or the competence to collect taxes and newly
elected local politicians may be hesitant to make themselves unpopular through
pushing tax issues. Often there is an ingrained unwillingness at the local level against
paying tax. Experience shows, however, that where decentralisation improves the
central level’s sensitivity to the grassroots level, information and participation increase,
and as the reforms begin to give positive results, attitudes to taxes may also change.

C. A common idea is that poverty within regions decreases as a result of  decentralisation.
Often, however, local elites gain advantages through the reforms and they often do
not have more incentives to increase redistribution than national elites. It is thus
unrealistic to believe that poverty will be reduced when the basic cause is inequality
within the region. Thus any ongoing programme for poverty eradication ought to be
protected when decentralisation reforms begin.

12 Similar tendencies also relate to ethnic and religious minorities: Decentralisation can mean that the
demands of  these groups receive more attention, but there can also be the opposite effect.
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D. Often decentralisation is assumed to foster a broad general involvement of  the people
of  the local community in their own development (“community participation in
development”) in addition to participation in, for example, elections, increased
lobbying and organisational activities, which are all forms of  participation promoted
by decentralisation. Most often, however, local elites are elected to the representative
bodies which means that the distance to ordinary members of  local society remains
considerable. To the extent that it is possible to foster involvement by the local
populace, this is best done through voluntary associations (NGOs) rather than by those
in power locally.

Conclusions and recommendations
In conclusion, it can be noted that even if  decentralisation is not a universal method to
achieve democracy and development in the third world, there are many positive
development trends in the current wave of  decentralisation. On the basis of  experiences
and lessons in the previous section, here follow some conclusions and recommendations
for Sida’s and DESA’s continued work within this area.

• At present Sida does not have any policy/strategy for Swedish development co-
operation within the area of  decentralisation and regional and municipal
development. Such a policy ought to be drafted separately or integrated in a broader
policy within the area of  democratic governance. A policy of  this kind ought also to
encompass DESO’s other fields of  enterprise, like support to health and education.
Since the reduction of  poverty is an all-embracing goal for all Swedish development
co-operation, it is important to make a clear link between democracy and poverty
eradication in the policy.

• Basic criteria in decisions on Sida’s support ought to be that the proposed reforms
increase popular participation in decision making and implementation of  local
programmes, and that the degree of  representativity and responsibility increase in
local decision-making bodies. A further criterion is that the programme should involve
a considerable increase of  efficiency in decision-making organs and public authorities.
These criteria ought to guide an analysis of  a proposed programme, rather than put
priority on certain structures or institutional organisation.

• The drafting of  a policy ought to be preceded by a larger, comparative study of  Sida’s
support to decentralisation and regional/municipal development – which lessons can
be learnt after over 15 years of  support within this area? The challenge in this context
is to translate specific country experiences into more general lessons that can be
applied in several countries.

• Several units within Sida work today with support to various types of  projects for
decentralisation and regional/municipal development. DESA ought to be able to
develop its general competence in this area, among other reasons with the intention of
being able to function as advisor and to support the functioning of  other units.

• Support ought to be a priority in a programme that take its point of  departure in an
analysis of  local needs and local capacity. It is, however, important that macro-
analyses are also done in connection with the preparation of  a project – which
interactions exist, for example, between decentralisation reforms and other ongoing
reforms in society? Furthermore, is it important that there is a connection between
conditions on the macro-plane and those that exist on the local level?
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• It is important for the donor to be clear on which type of  decentralisation reform is
intended and thus to be able to determine whether the practical preconditions exist for
successful reform. For instance, are there transfers of  efficient decision-making power
and adequate financial and administrative resources in connection with the reforms?
Differences in perspective ought to be clarified as well as the implications which they
may have for preparation, implementation and follow-up of  the contributions.

• Decentralisation processes in general are characterised by an indivisibility that means
that most often it is a question of  very large projects which involve many agents –
domestic as well as external. Well-functioning donor co-ordination is thus important
in this context. Swedish contributions within the field must be based on partnership
and trust. Parallel structures ought to be avoided, i.e. an effort ought to be made to
integrate the projects in the local power structures.

• When planning projects that aim towards regional/municipal competence and
capacity development it is often an advantage if  the planning includes processes that
are characterised by a certain degree of  “trial and error”, above all on the local level:
Real learning most often occurs through practical experience and mistakes. A series of
representative pilot projects can for example, be a suitable start in a major
decentralisation process.

• In some cases efficient support to the creation of  well-functioning local decision-
making and administrative structures consist of  removing obstacles that hinder a
workable public sector. Such “technical” support may, for instance, be contributions
for premises and equipment or training of  local decision makers and officials.

• Furthermore, is important that consciousness about the risks of  “top-down” problems
in projects of  this kind exists and thus mechanisms that serve “bottom-up” processes
should also be built into the projects. As emphasised previously, the aspect of
participation is one of  the important dimensions in decentralisation processes – these
have not received attention to any great extent in this section but deserve to be the
focus of  a separate study.13

4.8 Corruption and Combating Corruption

General: What is corruption
Corruption is basically a moral issue, but is expressed as a pervasive social problem with far-
reaching costs for and effects on social development and the individual’s standard of  living.

A broadly accepted definition of  corruption is used by the World Bank: “Misuse of  public
power for private aims” … “Corruption is every transaction between actors from the private and public
sectors through which collective utilities are illegally transformed into private gains”.

Corruption exists in all countries to some degree but the poor developing countries are
particularly exposed since the effects of  misuse of  the slender resources hit hard against
the poorest population groups. During recent years corruption has grown in many
countries and with this, it has drawn attention and attempts to combat it both nationally
and internationally.

13 Another of  DESA’s project groups is working specifically on participation. This group has dealt briefly with
the participation aspects related to the decentralisation processes.
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Corruption take many various forms like bribery, embezzlement, fraud, blackmail,
clientilism, and nepotism. Bribery is presumably the commonest form of  corruption and
a characteristic is that it requires two parties. Embezzlement is theft of  public assets by
officials and may involve only one person. Fraud is a concept that can encompass both
bribery and embezzlement. Blackmail is the appropriation of  money or property from
someone through violence or threats. Clientilism involves political favours for the bringers
of  gifts, while nepotism also involves misuse of  power and occurs when friends and
dependants are favoured when making appointments in the public sector or for political
posts, irrespective of  their qualifications. A statutory and growing form of  misuse,
bordering on corruption, is so-called money-laundering which takes place when black,
illegally earned money becomes legitimate through the international banking system.

The extent of  corruption also differs. One usually talks about two but in recent years
even of  three degrees of  misuse of  power. The lowest degree consists of  so-called petty
corruption or small-scale corruption. It refers, for example, to the individual customs
official, health staff  at a health centre, or policeman, magistrate or judge who exact extra
and illegal charges from the public, or sell medicines that should be free, or do not punish
a criminal in exchange for payment.

The second level is usually called grand corruption and is characterised by the involvement
of  senior politicians and public officials who illegally use their positions to enrich
themselves or to cling to power. It is often expressed by embezzlement of  public funds, or
taking of  bribes or gifts during major public procurement of, among other things, airport
buildings, industrial investments as well as military equipment. Such large-scale
corruption at the highest level often involves large, international bribes and “hidden”
bank accounts in foreign banks. It is fairly often fostered by business people from
primarily developed countries, who do not regard bribing officials in developing countries
as a crime, but rather as acceptable behaviour.

The third degree of  corruption is so-called state capture i.e. when weak states permit non-
state actors and elites, among others financial and industrial companies, to influence
lawmaking and regulations or to acquire unwarranted influence over the national /
reserve bank, which leads to skewed competition within the private sector and through
this, these companies acquire not only the lion’s share of  the market, but also significant
parts of  the state’s property.

Understanding of  small-scale corruption is sometimes expressed against the background of
these officials often earning extremely poor salaries, below subsistence levels, and thereby
one attempts to differentiate between ethical and unethical corruption. The truth appears
to be that it is difficult to draw a clear dividing line between these two types of  corruption
and they appear to be bound up with each other, as small-scale corruption with frequent
bribes can contribute to a corruption spiral. Not uncommonly, small-scale corruption is a
downward projection of  the much more harmful grand corruption of  the high levels.

It is clear, however, that the poorest groups are badly affected by both forms, partly
directly by small-scale and partly indirectly by large-scale corruption. Petty corruption
can impact on a poor person’s standard of  living in a critical way, hindering access to
health care and education, or involving the confiscation of  property by an arbitrary
official, or through landing in prison on unclear grounds, or being subjected to brutal
assault by the police or military.
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Relevance
Corruption undermines the legitimacy of  democracy. Because the formal processes are
by-passed, good governance is undermined. Corruption during general or local elections
or within parliament reduces accountability and representation, corruption within the
judiciary negates the rule of  law, and corruption in the public sector leads to unfair
distribution of  the social services. Corruption undermines a government’s credibility and
legitimacy and, not least, democratic culture. Tolerance and trust decrease.

A feature of  good governance is that institutions and processes all combat corruption and
corrupt behaviour. Corruption is not permitted to flourish in a society where those in
positions of  authority and public employees are held accountable for their actions, nor
in societies that have developed control functions like an active civil society, open and
transparent procedures during procurement and political decision-making processes,
including the national budget process, independent mass media with well-trained
journalists, strong independent and professional controlling institutions like an auditing
agency, a professional, well-motivated and well-paid public administration and not least
a developed democratic culture of  accountability and trust. Studies that the World Bank
has sponsored reveal that in countries where the state protects and shows respect for
human rights and where the rule-of-law is relatively strong, corruption is reduced.
In brief, corruption and anti-corruption are very relevant to good governance, as
strengthening good governance on a broad basis also means that corruption is combated.
Macro-economically, widespread corruption in a country has a deterrent effect on the
desire of  foreign companies and potential investors to invest there.

Key institutions for efficient corruption prevention are parliament and its financial standing
committee, competent and independent auditors, a strong civil society, independent mass
media, an independent and professional judiciary, an ombudsman institution, a ministry
of  finance, an electoral commission, and a procurement agency.

Experiences and lessons
Sida’s experiences of  combating corruption in its pure form are mainly concerned with
follow-up of  the utilisation of  funds from bilateral support, as well as the long-term
building up of  institutions that are intended to strengthen good governance, for example,
parliament, the budgetary process, public sector reforms, auditing and tax authorities as
well as decentralisation and local authorities. Experience from this co-operation has
shown that, to make an impact, combating corruption, like the dissemination of  a
democratic culture, ought to be done within the framework of  broader support to
strengthen good governance and democracy.

Perhaps most central is our support to building up auditing agencies. This support has
been mainly technical and directed at improving efficiency and has contributed to
technically more competent and efficient organisations but has not specifically targeted
corruption. Thematic evaluations of  our long-term support to auditing agencies would
probably give Sida important lessons on combating corruption and on the corrupt
environment in which the auditing agency operates.

Internationally, isolated inputs to prevent corruption have shown themselves to be
doomed to failure according to studies by, among others, Transparency International
and the World Bank. The guidelines that Sida has worked out to reduce corruption in
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connection with its bilateral co-operation are currently being revised. Sida has not
supported any specific anti-corruption programme in a general sense.

International experiences from development co-operation directed specifically at
corruption prevention coincide with Sida’s experiences that a more far-reaching mode
of  attack must be used to combat corruption. In addition to civil society and the mass
media, the office of  the public prosecutor and the judiciary, there should be more direct
checks on financial administration, its processes like auditing and control should be
strengthened, and the procedures of  official procurement should be transparent. In
addition, more attention should be paid to normative work, for example, in the form
of  anti-corruption conventions like the ongoing one within the AU, African Union.

In its action programme for good governance and anti-corruption, Norad has found the
following misuses in Norwegian development co-operation: embezzlement of  funds
intended for poverty eradication and other development programmes, corruption within
state procurement and investments in infrastructure that resulted in generally higher costs
and inefficiency, weak social services because assistance funds were used for purposes
other than what had been agreed, flaws in the results of  capacity building because of
nepotism. This in turn has meant a shortage of  qualified personnel in public institutions
as well as a concentration of  assets made up of  gifts from aid in the hands of  the political
and official elite, and that through this the poverty gulf  is widening.

Transparency International indicates that among the underlying causes for the failure of
anti-corruption programmes are: that new political rulers are hindered in combating
corruption by a corrupt bureaucracy; that the political leadership does not have the
political desire; that reforms depend too much on legislation or on adherence to the law;
that some reforms focus mainly on small-scale corruption and ignore those that occur at
a senior political level; and an inability to establish sustainable institutional mechanisms,
like a government’s inability to draw civil society and the private sector into reform work.

The World Bank’s studies of  corruption and anti-corruption measures in a number of
countries show that in addition to strengthening key institutions through good governance
corruption can be checked through financial reforms within areas like tax, budget and
procurement processes and control functions with the active participation of  civil society
as well as through simplifying over-regulated systems. Furthermore, it has been noted that
the introduction of  recruitment to the public sector on the basis of  merit had greater
effect than increased remuneration.

For anti-corruption inputs to have an impact it is of  great importance that they have
public support. In the first place this concerns information and education on democracy
and human rights at a grassroots level, and on the effects of  widespread corruption for
the individual’s rights. To raise general consciousness on corruption’s deep and far-
reaching harmful effects is a central priority in all work to prevent corruption.

Challenges
The composite picture of  donor countries and organisational policies and action plans to
support anti-corruption in developing countries shows that the work ought to be done on
both a normative and an operative plane. The normative could be to support the
OECD’s work with the conventions against corruption and to persuade more OECD
countries to ratify them. The OECD has adopted a convention to criminalise the giving
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of  bribes to public officials. Until recently, certain OECD countries differentiated
between giving bribes to officials in one’s own country, which was punishable, and bribing
officials in developing countries, which was not punishable, but might even qualify for tax
deductions at home.

The so-called Utstein group, consisting of  the ministers for international development
co-ooperation in Norway, the Netherlands, Great Britain and Germany, have come to an
agreement on a joint plan of  action. Among other, it stipulates as a priority the intention
to work with one’s own government to ensure that the OECD convention’s legal
requirements for a prohibition against bribery are adhered to in reality. Furthermore,
there is an intention to work with private companies in their own country to foster
responsible behaviour in business life and in partnership with other actors, and to
promote the political goals of  international aid in international trade and financial
policies. There is also the intention to support a strengthening of  economic control and
procurement routines in developing countries. Above all, anti-corruption is regarded as a
step in an overall reinforcement of  good governance, its central institutions and the state’s
collaboration with the private sector.

On the operative plane anti-corruption measures can be directed at strengthening
transparency and accountability like, for example, disseminating information on the
government’s policies and decisions to the public and the mass media, demanding that
the government holds meetings of  a kind that are open to the public, conducting public
hearings and referendums, publishing legal decisions and strengthening the right to lodge
objections, rewarding good behaviour, setting up a complaints department to enable
younger public servants to criticise their managers without fear of  the consequences,
conducting public enquiries on the spread of  corruption in the public sector as well as
demanding that government members publicly declare all their assets.

In a memo dated December 1999 the foreign ministry has set out the Swedish positions
and inputs in the struggle against international corruption and at the same time made a
number of  recommendations for Swedish contributions. Sweden can act in several fields,
in international fora like, for example, strengthening openness within the EU, working within
the OECD for all member countries to ratify the anti-corruption conventions, ensuring
that trade and corruption are placed on the agenda of  the World Trade Organisation
(WTO) and helping to draft an agreement on transparency in public procurement.
Within the UN we ought to work for the establishment of  a global minimum standard for
combating corruption, within the international financial institutions that the World Bank
adopt guidelines against corruption within the private sector. Where Swedish bilateral
development co-operation is concerned, among other things, Sweden ought actively to follow
up the OECD/DAC recommendations against corruption in procurement of  the
bilateral assistance, scrutinise Swedish financial inputs when suspicions about bribery or
corruption arise, and, within the support to good governance, strengthen aid partners
desire and capacity to combat corruption.

Transparency International challenged the World Bank prior to its meeting in Prague in
September 2000 to adopt a number of  measures concerned with corruption prevention.
Among these exhortations were demands for putting greater weight on initiatives related
to ending corruption within a broad programme of  reforms, accepting that other
organisations including civil society have comparative advantages in advocacy, fostering
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and financing public sector reforms much more aggressively, re-examining loan levels to
those countries that do not have convincing policies to combat corruption.

Conclusions and recommendations
It is clear that Sida is lagging behind when it comes to policies for combating corruption
in a broader sense. Closer co-operation is thus required between DESA and ongoing
work of  other divisions within Sida with directions to combat corruption in bilateral support,
and between DESA and the foreign ministry (UD) in their work against corruption in
foreign relations. In addition, corruption prevention ought to be much more distinctly
integrated in our institutional support to state bodies and organisations in civil society.
Against this background the following recommendations ought to be taken into account
in DESA’s continuing policy work.

• DESA ought to follow up and establish close co-operation with EVU and with UD
and their work with anti-corruption measures;

• Corruption prevention ought to be a much more distinct part of  DESA’s support to
state institutions;

• In its dialogues with partner countries, Sida ought to work far more purposefully and
determinedly to strengthen accountability, and increase transparency on government
policies, budgets, and in particular parliament’s opportunities to debate the budget,
hold open meetings with the public and disseminate legal decisions publicly, as well as
work for greatly increased openness within the tax administration;

• DESA ought to evaluate thematically a number of  inputs for building up auditing
agencies;

• In its support to human rights organisations and their advocacy activities, Sida ought
to work for the inclusion of  information on corruption and its harmful effects;

• In the questionnaire used in DESA’s work with good governance, we should include
questions on power, a kind of  analysis of  power to reveal who the real rulers are and
where they are. Furthermore, we ought to analyse how the interaction between the
state and civil society occurs as well as between different actors within the state and
identify the weak links in both institutions and processes.

• A large and important dimension is the whole donor community and its role in partner
countries. Here Sida ought to strive for more openness and transparency towards the
public and for civil society to play a much greater role in donors’ procedures. Otherwise
the risk exists that accountability only goes upwards and outwards to the external
financiers, while recipient countries’ own democratic institutions and citizens are left
outside. This applies to both the deliberations held with the governments and the
technological assistance delivered in the form of  project groups etc.

4.9 Democratic Culture

Democratic culture – fundamental values
On basis of  the work of  the Swedish democracy commission14 one can summarise the

14 The Government Commission on Swedish Democracy. “En uthållig demokrati! Politik för folkstyrelse på
2000-talet.” (SOU 2000:1)
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components of  democracy – in the context of  a democratic public sector – by a number
of  values and principles.

Democracy is based on the moral values of:

• Equal value: each person has the same value as everyone else;

• Unique value: each person is irreplaceable as a person;

• Personal value: no one is ever simply a means for something or someone else.

Democratic culture is based on a spirit of  citizenship which includes displaying critical
rationalism, being law-abiding and showing solidarity.

Critical rationalism includes the desire to understand different issues, to question, to
involve oneself, to take responsibility, take initiatives and also to attempt to understand
how others reason. Being law-abiding naturally entails the duty to follow laws, for
example, to pay one’s taxes. Solidarity comprises an unselfish attitude to one’s fellows, the
fair treatment of  others and viewing social and environmental values independently of
one’s personal interests.

The principles of  collaboration, influence and participation are basic to democracy.
Collaboration means that citizens should solve their common affairs together. Citizens
should not simply be offered the possibility of  taking part when the often complicated
questions on common interests require an answer. Part of  a democratic culture is that
they actually do it. Through this, social capital is created which leads to confidence in and
tolerance of  dissidents.

Collaboration is not sufficient. Every citizen should be ensured influence, i.e. be given
real opportunities to exert an influence. Participation is arrived at when each citizen is
convinced that – whenever one desires it – one will have access to the community’s
political rulers. A citizen’s feeling of  participation is the result of  the experiences one has
had of  participation or of  attempting to exercise political influence.

For democratic processes in the form of  collaboration, influence and participation to be
set in motion, three conditions must be fulfilled. The citizens must be treated as political
equals. If  influence in practice is only offered to some, the demands on participation are
not met. Furthermore, the political processes – that form, inter alia, the basis for public
sector activity – must feature openness and transparency. Finally participation must be
understood to be meaningful. If  attempts to participate are not felt to have any meaning,
a sense of  being an outsider may arise.

With reference to the Democracy Commission one could summarise a democratic culture
in the following dimensions:

• All will be offered appropriate and equal opportunities to participate;

• All will be offered equal opportunities to understand and evaluate policies;

• Egalitarianism will govern decisions; all will be ensured equal opportunities and equal
weight;

• The agenda will be controlled and directed by the people.

• Decisions will be transformed into action.

• Accountability will be demanded.
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Democratic culture and public sector development
In modern public sector development the significance of  broad popular participation
in various public programmes and enterprises is emphasised. The development of  a
democratic government’s power is concerned with “creating a culture within all the
branches of  the state power that imprint on the state as the public’s servant, and not the
opposite” to quote from a Swedish government document. The public sector’s self-
evident task is to “deliver”. With this approach, both rule-of-law and social services like
education and health care acquire great weight.

Contributions that improve the public sector’s transparency, legitimacy and accountability
towards its clients (the citizens) become important in this context. Citizens in all their
roles – as active agents exerting an influence, as recipients of  public services and as
objects of  the public exercise of  power – gain an increased importance in the new public
sector policies. Public enterprises can thus not be regarded as a phenomenon that can be
handled in a purely technical-administrative way. This view maintains that public
enterprises’ aims and functions for the individual should be given more space and thus
interaction with civil society becomes an urgent theme.

A thorough familiarity with the concept of  “democratic governance” is central to
understand the future direction of  public sector development. In Swedish development
work for a democratic public sector, for example, it is emphasised that democracy, legal
rights and efficiency have equal value in the development of  the public sector . The
requirement of  democracy means that the public sector must fulfil the tasks that have
been decided on by the democratic institutions of  the state and municipality. Demands on
legal rights entail that the public sector must make materially correct decisions based on
applicable laws and other constitutions, and that individuals must have the possibility of
having their cases heard in a court of  law.

A democratic public sector is founded on an understanding that the way it works, i.e. how
it is led, organised and operates, plays a crucial role in how capable of  functioning a
democratic society is, and in people’s confidence in that democracy.

A consequence of  this view is that public organs must meet high demands of  accessibility
and courtesy. They must be able to relate to which services are offered and in which
forms this occurs and give citizens the opportunity to discuss and the possibility of
submitting their opinions on the services that they are affected by. The public sector must
report on its undertakings in an open and clear way. In certain countries an attempt has
been made to specify these commitments in a “citizens’ charter” or “service declaration”.
Through this, dialogue with the citizens can be improved when the public sector does not
live up to expectations and demands. It also means that the administration must
continuously inform itself  of  the opinions, demands and wishes of  the consumers/
citizens. Self-evidently, their demands and wishes ought to be considered in development
of  the contents and forms of  the public sector.

The public sector must be “open”. Transparency has become highly valued, as has
accessibility. In a democratic public sector it is important to ensure that public
information becomes available to the citizens. Simple, clear and comprehensible language
that can be understood by all those affected is another aspect of  the public sector that
relies on a democratic culture. In western society information technology (IT) plays an
ever-increasing role to ensure that these values are realised.



GOOD GOVERNANCE 43

The public having confidence in the open democratic public sector is an important
democratic issue as, among citizens, companies and the media, it can foster a high level
of  trust in the democratic system as a whole. From this it follows that public servants – in
addition to having competence within their field – must have intimate knowledge of  the
public sector and an attitude towards the citizens that arouses respect. An understanding
of  the special values in public work is part of  this.

The concept of  democracy as such has expanded. Today it is natural that it should
include both the formal side of  democracy (questions of  elections, parliamentary
functions etc.) and its material dimensions (the contents of  state services and the way in
which they are supplied). This involves a change of  perspective so that the interface
between the public sector and the citizens becomes as important as the public sector’s
internal systems.

The UN conventions on civil, cultural, economical, political and social rights, the public
sector’s legitimacy and accountability to their employers (and to their financiers!), citizens’
participation in the public decision-making process; they all point in the same direction,
namely, that in the first place the public sector should aim directly or indirectly at
producing the services that the citizens request and have the right to receive. Not least
important in this context is that the public sector should consider rights related to
material standards, i.e. basic needs like the right to a reasonable standard of  living, health
and education.

Several political conclusions on the public sector
The discussion presented here leads to at least three questions (where the concept of  the
public sector includes the state and municipalities):

• How does the public sector control its flow of  information to the public so that citizens
can receive correct, comprehensible and easily accessible information on public
undertakings?

• In which way do citizens influence the administration in the development and
implementation of  political changes in different fields of  enterprise?

• How does the administration actively seek citizen’s participation in public affairs? In
addition to information and “listening”, it includes more direct active collaboration by
citizens. It may concern partnership with civil society, like co-operatives or voluntary
organisations, which involve more direct participation of  the public in undertakings
that would otherwise be done only by public bodies.

• How is the potential conflict between the formal democratic system (eg. decisions made by a
democratically elected Parliament) and pressure groups in civil society (eg. lobby groups) handled?

4.10 Forms and Methods of Working Together
In an operative sense, the area that we have defined here as good governance is largely
concerned with what has traditionally been called support to public sector institutions,
even if  strong links exist to other areas that more typically concern, for example,
democratic aspects and the judiciary. Support to the development of  the public sector in
developing countries has taken place over a relatively long time but has expanded
strongly in Sida’s work since the 1980s.
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In public sector assistance, as in development co-operation as a whole, forms and
methods for how co-operation occurs have changed over the years. Today most agree
that, for example, one-sided inputs in technical equipment and personnel, which were
common formerly, have not led to the results one hoped for. During the past 20 years
development within public sector assistance has thus gone to various forms of  transfer of
knowledge and organised collaboration between bodies within the public sector.

A discussion on forms and methods for public sector assistance could be made much
more detailed and specific against the background of  the experience that Sida and DESA
have in the area. Here, however, the aim is not to make an exhaustive presentation of
these experiences, but instead to briefly point out how certain developments, methods
and forms especially affect or can come to influence development co-operation within
good governance and what this implies for the division’s work. The bottom line is an
argument on knowledge, competence and institutional development that has been worked
out by a particular project group within Sida.

Capacity and competence, organisations and institutions
The significance of  knowledge and competence and how this is best built up and fostered
has increased in the discussion about forms for development co-operation in recent years.
In this context the distinction between organisation and institution has also been pointed
out, where above all the significance of  the latter has been emphasised. Institution is used
in the sense of  rules-of-the-game, or formal and informal regulations, and the
understanding of  the importance of  institutions has led to further work that aims to
develop and strengthen them, and to increased knowledge on the preconditions for
development co-operation.

Sida’s experience in this area has resulted in a recently formulated action programme for
knowledge, competence and institutional development. The programme summarises
experiences and draws up guidelines for what ought to characterise future assistance in all
areas. The programme brings up the concepts of  knowledge, competence, organisation
and institution. These concepts are central to work with implementing all Sida’s action
programmes, which to a great extent are concerned with the significance of  institutions
– both national and international – and require knowledge and competence among the
parties involved. According to the action programme, Sida’s work with competence
development will thus be directed at: developing individual or organisational knowledge
and competence; developing public authorities or systems of  organisations; changing the
institutional framework in terms of  formal policies and laws and/or informal norms and
values, which provide a framework for how individuals and organisations develop.15

The action programme makes the following summary of  current weaknesses in Sida’s
work:

• Flaws in analysis of  situations and problems;

• Documented experiences are not systematised, known and spread;

15 A more detailed discussion of  these concepts and what they mean for Sida’s work is found in the document,
“Åtgärdsprogram för kunskap, kompetens- och institutionsutvecklingen – en strategisk fråga för Sida”,
(Programme of  action for knowledge, competence and institutional development – a strategic question for
Sida) by the Project Group for Competence Development in Projects and Programmes (1999-09-29).
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• Many contributions for competence and institutional development are regarded as a
prerequisite for assistance, rather than as a benefit leading to improvements;

• Institutional co-operation (for instance, twinning) is not fully utilised – the actors are
not specialised in organisational development or institutional changes;

• Contributions for reforms of  structures and systems (for instance, CSR) are often far
too complex – gradual processes are as a rule more effective;

• Sida’s role as catalyst and contact promoter is often unexpressed and indistinct;

• Utilisation of  domestic resources and participation in political and social processes of
change should increase.

To rectify these flaws a number of  measures have been proposed among them to develop:
sector programme support, methods for organisational and institutional development,
and Sida’s role as catalyst and contact promoter.

On this basis, in the following, we raise several issues that touch specifically on DESA’s
experiences and challenges regarding forms and methods for assistance.

Twinning
The method for organisational co-operation that DESA has specially developed is called
“twinning”, or co-operation between “sister organisations”16. The idea of  twinning
exchange is to strengthen public authorities within the public sector in partner countries
through long-term co-operation with comparable organisations in Sweden. This type of
co-operation has above all concerned areas like statistics, taxes and auditing, but has also
been tried within other undertakings.

It is typical in twinning exchange for the co-operation to be long-term, often seen in a 7–
10 year perspective, and that one regards the transfer of  learning as a crucial component.
Learning is, however, not primarily directed at individuals, but is regarded as a process
that affects and includes the whole organisation. Collaboration usually occurs through a
combination of  long-term advisors and short-term experts who act in both work
situations and more traditionally organised educational formats. It also occurs in the form of
formal or informal contacts between colleagues in the twin agencies.

Experiences with twinning have shown that it is an efficient method for building up
professional competence and for developing individuals and organisations. Not least the
psychological dimension that concerns trust and good personal relations has proven to be
crucial to success. Probably the long-term aspect plays an important role in this, like the
common approach that exists within a professional group.

Even if  experiences are decidedly positive, twinning exchange does have its limitations.
In certain cases, for example, it appears that the method ought to be complemented by
directed management contributions. It is also probable that twinning is not capable of
achieving as good results if  the basic problems for the relevant work are found in the
institutional framework rather than within the organisation itself.

16 It should be pointed out that a certain conceptual confusion exists regarding twinning cooperation, since
different organisations and actors use the concept in various ways: they talk about twinning between munici-
palities, twinning in cooperation with Eastern Europe, and twinning within the scope of  EU aid. Here we
only refer to the kind of  twinning-cooperation that has been developed by DESA.
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Sida’s role in twinning-co-operation is, in addition to that of  the financier, above all to act
as a facilitator or broker in the development of  contacts and relations between the
Swedish organisation and its counterpart in the partner country. A greater and more
active collaboration on Sida’s part is required during the introduction of  the co-operation
but it can be lessened as the co-operation develops. As competence is built up at relevant
Swedish authorities to participate in development co-operation, the need of  support and
guidance from Sida is reduced. A long-term goal is for some form of  co-operation and
contact between organisations to take place, without Sida’s collaboration, after the project
phase is over. In a transition period Sida’s role can be to make limited financial support
available in order to simplify a continued exchange of  contact.

Contract financed Technical co-operation
Contract financed Technical co-operation (KTS) is, perhaps, rather than a method, a
financial instrument for contributions that aim to develop competence in partner
countries in areas where Sweden has special competence. Through KTS the Swedish
authorities, but also other organisations and companies, can utilise their competence in
co-operation with organisations and authorities in developing countries. Contract
financed technical co-operation is based on an active initiative from a Swedish partner
and/or a partner in a recipient country, and is geared at the countries that have a
somewhat higher level of  development. Basic principles are that the country in question
has the competence to make priorities, conduct and learn from the inputs, and that there
is a sharing of  costs. KTS is used for relatively short-term projects of  1–2 years.

KTS has not been used by DESA to any great extent as an instrument in organisational
co-operation within the public sector, partly because many of  our partner countries are
not regarded as qualified to be included in this type of  co-operation. Probably, however,
this model could be more extensively applied and as a complement to twinning exchange,
particularly in countries with a somewhat higher level of  development. It cannot be ruled
out that the model can be adapted to fit in the countries where the major part of  our
collaboration takes place.

Sector programmes and sector programme support
A question generally discussed both within Sida and in donor circles during recent years
is the sector approach in development co-operation. By the sector approach is meant a
programme for the development of  an entire sector in a country and/or co-ordinated
support to a such programme among donors. The concept of  the sector programme
illustrates the institution’s significance and the need to be able to influence and develop it.
Sector programme support has hitherto primarily been allocated to the education and
health sectors where certain countries have attempted to formulate programmes for the
development of  an entire sector.

The idea of  programme support is that donors can support an entire sector through
contributions that go directly to the government budget instead of  more scattered support
through a series of  projects. A basic idea is for donors to completely co-ordinate their
various contributions to a sector and for these to be handled through joint funding
without respect to origin. In return, donors are given the opportunity, under the
leadership of  the recipient country, to discuss direction within the sector, in other words,
to focus rather on questions of  policy and priority. They thus move from a detailed to
more of  a holistic perspective, from micro to macro.
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An advantage of  sector programme support is that the recipient country is given greater
influence and responsibility for how to use the funds that have been made available by
donor countries and institutions. Another advantage is that this form of  cooperation leads
to increased openness through incorporating international aid funds into the national
budget, which often is not the case otherwise. From a donor’s perspective the major
advantage is that one gets the opportunity to exert a long-term influence on development
and on a policy level within sector instead of  spending time on detailed and limited
projects.

Other forms for programme support are budget support and debt relief. These forms
mean that donors don’t even earmark support to a certain sector (although some donors
demand that funds made available through less capital and interest payments be used
exclusively for social sectors – this requirement is, however, not logical due to the
fungibility of  budget funds). Donors and the recipient government agree on basic
principles for the allocation of  alla available resources, and a non-earmarked contribution
is made to the budget as a whole.

Programme support assumes that basic safeguards in handling public funds exist, since
donors abstain from the possibility of  following up on their respective contributions and
instead direct themselves at together following up a whole sector’s development. The
form may thus involve further risks of  corruption and incorrect use of  assistance funds.
Another risk is linked with what is called fungibility in public finances. By this is meant
that since donors’ contributions go into the national budget, so the country in question
gains the possibility of  freeing resources that can go to other sectors that the donor has
neither interest in nor influence over, for example, defence expenditure. Appropriate methods
for programme support are being developed in co-operation between DESA and other divisions in Sida, and
also other likeminded donors.

In this context the public sector can hardly be regarded as a sector as such. Areas where
DESA could become involved in sector programme support are instead the judicial sector
and the “sector” within the national public sector that is concerned with financial control.
Certain parts of  the sector approach, however, probably influence contributions in other
parts of  the public sector, for example, increased donor co-ordination, common financial
forms, the shift from micro to macro etc.

To some extent DESA’s role in growing sector programme support should be to assist
other divisions within Sida with advice and support in evaluating questions that concern
requirements for sector programme support. Such questions include the public sector’s
competence, the national budget’s structure and function, the risk for corruption etc. The
unit thus has an interest in following the development of  sector programmes and support
to these, not least in preparing itself  for its role as advisor to other units.

Conclusions and challenges
The forms for organisational co-operation that are successful today are not given for all
time. A challenge for the future is to retain efficient forms for organisational co-operation
at the same time as continuing to develop them. Below is a summary of  several points
where DESA has a particular role to play in the development of  forms of  co-operation:

• Twinning-co-operation has proven to be an efficient method for organisational co-
operation, but it can be further developed in certain respects.
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• Links to the institutional framework are specially important in twinning exchange and
forms for how this should be integrated in assistance need to be clarified.

• A variant of  twinning that ought to be further tested is based on increasing the extent
of  co-operation to include several organisations. There may, for example, be co-
operation involving three parties (“triplets”) or arrangements that in the countries
concerned involve several different authorities and organisations collaborating within
an area (“families”). Such arrangements can enrich the exchange and contribute
additional experience where the Swedish partner’s experience and knowledge are
complemented and developed.

• Contract financed technical co-operation (KTS) ought to be utilised to a greater
extent as an instrument in public sector and organisational co-operation. Not only can
KTS be a form for continued co-operation in the expansion of  twinning exchange,
but it can also be an instrument for starting co-operation where the preconditions for
twinning do not yet exist. In this context it is also important to look in the circle
beyond the state authorities in the search for suitable Swedish co-operation partners.

• DESA plays a particular role in Sida’s work with competence development, above all
when it comes to organisational development and building up institutions.
Reinforcement of  the public administration and the judiciary is an example of  this.
This role, however, not only depends on what assistance is directed at, but to a great
extent on how it happens. As mentioned above learning, for example, is an important
part of  the relationship between two organisations in twinning-co-operation and this
gives a qualitative meaning to concepts like knowledge and skills transfer.

• The division’s experiences of  work with organisational co-operation and institutional
development ought to be more actively disseminated to other parts of  the
organisation.

• Work with the Swedish resource base ought to be developed and directed towards
creating preconditions for these forms of  co-operation.

• DESA may acquire a special role in the development of  sector programme support,
both when directly involved and as an advisor to the divisions and divisions that need
support in assessing the recipient country’s public sector. This role will make new
demands on the unit’s competence.
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5 Conclusions and Recommendations

Good governance is generally concerned with the exercise of  executive power on the
basis of  the rule of  law and the continual development of  the interaction between an
efficient public sector and an active population, on the public control of  power and those
who exercise it, and on exerting an influence on the public sector. An important
dimension is co-operation between different parts of  the public sector and their
complementary roles and functions. Sida ought to foster this through its support to good
governance and the state sector.

Below the conclusions and recommendations formulated within each section are
summarised.

1 DESA ought to discuss and formulate a concrete definition of  good governance that includes key
components like responsibility and accountability, transparency, predictability, rule-of-
law, efficiency and participation. Particular emphasis ought to be placed on the human
rights perspective. The definition ought also to encompass globalisation and global
governance and its influence over national governance.

2 DESA ought actively to seek co-operation with The World Bank/OECD/DAC and their work
with developing indicators for good governance.

3 Support to work with the state budget and the budget process ought to be directed at greater co-
ordination between donors and at the development and application of  of  sector
support form to a greater extent. A basic precondition for support to the budget
process is a strong political will and ownership. Support ought also to be given a more
distinct democracy/human rights perspective especially when it comes to information
dissemination to and participation of  the public. Likewise, support ought to be aimed
at strengthening the work with gender and children’s perspectives in the state budget.

4 When it comes to Civil Service Reform/Public Sector Reform, a gradual implementation of
reforms ought to be the aim also in the future, and Sida should follow up experiences
carefully to include a broader approach that, through special methods and models,
encompasses the whole public sector. Bureaucratic structures and bottlenecks ought to
be avoided and one ought to strive for decentralisation of  the administration of
national reforms. Openness, transparency and participation ought to be features of
reform work.

5 Support to the auditing of  public power ought to include not only the audit institution in the
form of  twinning/sister co-operation, capacity raising and development of  methods
but it should also be linked to parliament, the mass media and civil society, to develop
knowledge on how auditing reports should be scrutinised and observed. To raise the
public’s consciousness of  the importance of  functional auditing and its observance as
well as civil society’s accountability role make up important parts of  auditing support.

6 A basic precondition for support to statistical development ought to be that collection,
processing and publishing of  statistics occur according to an international code of
conduct. Furthermore, the preparation of  statistical assistance ought also to include
neighbouring areas like civil registration, tax collection, administration of  elections
and population registration. Other agents ought to be employed for tasks that do not
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require Swedish experiences. It is important to raise the consciousness of  all those
involved, about the lengthy process that the building up of  the statistical system and its
agency entails.

7 Spatial issues like cartographic and land surveying agencies will probably acquire a growing
importance in future support to good governance as they have a crucial significance in a general
human rights perspective and poverty eradication. Strategies should be worked out for
which land surveying issues should be given priority, and areas like map data bases
with official topographical/economic maps in digital format appear to have particular
importance.

8 In its continued support to the tax authority and its reforms including tax policies Sida ought to
put priority on a broadening of  the tax base so that it embraces all who live in the
country. Sida ought to aim at simplifying the collection system and making it more
user-friendly, specially for the tax payers. Computerisation is a useful method to
reform a tax system and to reduce corruption within the tax authority. Sweden’s
National Tax Board’s twinning exchange with its attempt to become user-friendly and
client orientated has shown itself  to be important to get tax collection accepted among
broad segments of  the population. Support to tax reforms ought to be also to be
linked to a greater extent to statistics co-operation and population registration.

9 A strategy for democratic governance ought to include a policy section on decentralisation/
regional and municipal development with a clear link to poverty eradication. Such a policy
ought to be preceded by a major comparative study of  Sida’s support for
decentralisation and regional/municipal development which focuses on experiences
and lessons from co-operation. DESA ought also to develop a special competence
within decentralisation to be able to function as advisor to other departments at Sida
and to the Swedish embassies.

10 With the aim of  reinforcing measures to counteract corruption, Sida ought to evaluate
thematically the years of  support to audit institutions. In its dialogue Sida ought to
work more purposefully to strengthen accountability as well as to increase openness
and transparency in government policies and the budget, not least parliament’s
opportunities to debate the budget, hold open meetings with the public and to spread
judicial decisions in public. The whole donor community in developing countries
should seek a more central dimension for openness and responsibility. Sida ought to
work the application of  greater transparency and accountability to a far greater
degree within donors’ procedures. Otherwise a high risk exists for all responsibility to
be only directed upwards and outwards to the external financiers, while domestically
the democratic institutions and the public are untouched. This concerns the
deliberations we hold with each government’s various institutions and the
technological assistance we deliver in the form of  project groups etc.

11 A characteristic of  the democratic culture within the public sector is that public organs should
meet high demands on accessibility and courtesy, be able to account for which services
are offered and give the citizens the opportunity for dialogue. Furthermore, language
that is simple, clear and comprehensible so that it can be understood by all those
concerned should be a feature of  a democratic public sector. Democratic culture
within the administration in partner countries should be strengthened particularly in
interaction between the public sector and civil society. Support to public sector
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reforms should include analyses on, for example, how to ensure that information on
the administration to the public is correct, comprehensible and easily accessible, how
citizens can influence the public sector to make political changes, and how the
administration seeks active participation by the citizens.

12 The methods of  co-operation applied in sector programme support, the twinning form, and
contract financed co-operation, ought all to be further developed. Twinning exchange,
for example, ought to be expanded to embrace more organisations or groups of
organisations with related agencies. KTS can be suitable in the future after closing a
twinning exchange. Sida ought to develop its knowledge within institutional co-
operation and competence development when it concerns how capacity is
strengthened and learning develops. Even here DESA ought to disseminate its
experiences of  work with organisational co-operation and institutional development
to other parts of  the organisation.

13 DESA’s learning within the field of  democratic governance ought in be developed and spread to
other parts of  the organisation. DESA ought also to develop a more process oriented
method within development co-operation and emphasis ought to be placed on
learning. DESA ought, furthermore, to increase its preparedness to take risks, think
along different and new lines and search for innovative solutions.
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Appendix

Donor Definitions of Good Governance
A relatively uniform picture emerges during an examination of  donors’ definitions of
good governance, but there are clear shades of  difference. Within the UN system
governance has become an area of  priority for the UNDP. Governance is defined by the
UNDP as the exercise of  the political, economic and administrative public sector to lead
a society’s affairs. It involves the composite mechanisms, processes, relations and
institutions through which citizens formulate their interests, exercise their rights and
perform their duties as well as mediate their differences. The concept embraces all the
institutions in a society from the family to the state and can thus be divided into three
major areas, the state and political sector, civil society, and trade and commerce. In a
comprehensive policy document from 1997, Governance for Sustainable Human Development,
good governance is defined by the UNDP as characterised by participation, transparency
and accountability, efficiency and purposefulness, equality and justice, and the rule of  law.
Good governance should ensure that political, social and economic priorities are based
on a broadly common view in society and that the poorest and most vulnerable groups
have an influence over decisions on the division of  development resources. In the strategy
paper Governance for Human Development, from February 2000, good governance is equated
with governance for human development and refers to sustainability in people’s standard
of  living. The core of  good governance consists of  a set of  principles like participation,
partnership, justice, sustainability, transparency, accountability, efficiency, appropriateness,
welfare, pluralism and legal rights. Good governance is based on a human rights
perspective to help governments and individuals to fulfil their commitments and duties
and fosters a constructive interaction between the three major agents in governance: state
– civil society – commerce.

THE WORLD BANK (WB) limits governance in general to the state’s role and efficiency in a
broad sense in relation to the country’s economic, social and political institutions. Key
areas are structure and function of  state institutions, participation of  civil society in
public decisions, transparency, accountability and legal rights. There is a strong focus on
anti-corruption. In the 1994 report, Governance: The World Bank’s Experience, good
governance is briefly defined as a predictable, open and enlightened policy formulation
(i.e. transparent processes), a public sector characterised by a professional ethos, the
rulers’ executive branch taking responsibility for their actions and a strong civil society’s
participation in public undertakings, all on basis of  a society founded on the rule of  law.
In the bank’s strategy document, Reforming the Public Institutions and Strengthening Governance,
from the year 2000, areas are identified that are central to strengthening a state’s
capacity: regulations and restrictions (i.e. an independent judiciary, the institution of  the
ombudsman, the budget process and internal accounting and auditing), voices and
partnership (public–private councils for negotiation, decentralisation), as well as pressure
of  competition (alternative service providers, private companies in infrastructure). At the
same time as the bank emphasises the importance of  the political dimensions for good
governance, the concept is nevertheless dominated by the economic sphere.

THE AFRICAN REGIONAL BANK AND AFRICAN DEVELOPMENT FUND present their views on good
governance in the Bank Group Policy on Good Governance, July 1999. The basic dimensions
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consist of  accountability, transparency, combating corruption, participation, a judicial
framework and an emphasis on the link between good governance and democracy which
expressly embraces respect for human rights and peaceful conflict resolution. In contrast to
the WB and other regional banks, the concept of  democracy is more clearly emphasised
and it is maintained that governance and democracy are closely linked and that both should
be seen as necessary and complementary to developing a state’s efficiency and legitimacy, as
does a just distribution of  economic growth. Furthermore, it points out that democracy is
the institutional framework that best serves accountability and transparency. The bank is
also very clear about what is meant by respect for human rights as it emphasises that this
enables citizens to affect their standard of  living.

In its policy document on governance from 1995 THE ASIAN DEVELOPMENT BANK defines
four elements that are basic to good governance: accountability, participation,
predictability and transparency. Furthermore, it is clearer than the WB as it differentiates
between the economic and political dimensions and expressly says that one cannot act to
support political reforms and not involve oneself  in dimensions other than the economic,
like sound development politics.

In their guidelines for development of  participation and good governance the OECD/
DAC differentiate between the concepts of  a) participation and development, i.e. civil
society, decentralisation and the local public administration; b) democracy including
elections and political participation; c) good governance including society governed by the
rule of  law, the public sector, combating corruption and restrained military expenditure;
and d) human rights.

The EU regards good governance as fostering, within a political and institutional
framework, respect for and safeguarding of  human rights, the pursuit of  democratic
principles and the maintenance of  law and order. This also entails a transparent and
accountable handling of  human, natural, economic and financial resources for just and
sustainable development.

In comparison with the World Bank, BILATERAL DONORS LIKE NORWAY tend to emphasise
the concept’s political dimensions. In its Good Governance and Anti-Corruption Action
Plan from February 2000 it is pointed out that the concept consists of  two dimensions:
the political, which assumes a genuine political will; and the technological which includes
a system for efficiency and appropriateness. The central characteristics of  good
governance are similar to those given by most donors, accountability, transparency,
participation, legal rights as well as competence and capacity.

The GLOBAL PERSPECTIVE of  governance is discussed in the Human Development Report for
1999 (HDR) in terms of  the theme of  Globalisation. The concept of  global governance
is defined as a framework of  regulations, institutions and established routines which
both limit and stimulate individuals, organisations and companies. Without strong good
governance globally, the risks for global conflicts during this century are great, like a trade
war about conflicting interests between states and companies, or uncontrolled financial
instability that may lead to social conflict. The globalisation debate is, according to the
HDR far too narrow, is today limited to issues like economic growth and financial
stability and ignores broader human problems like the prolonged global poverty, the
growing injustices between and within countries, the exclusion of  the poor, as well as the
persistent infringements of  human rights.
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In a study by INTERNATIONAL IDEA, the international debate and donors’ application of
good governance is summarised. As good governance in practice means that
accountability and transparency are strengthened and that a real participation is fostered,
the interaction with democracy becomes much clearer and one can talk about democratic
governance i.e. a mutual reinforcement of  good governance and democracy. It maintains
that a symbiotic relationship exists here between the concepts democracy and good
governance which implies that neither concept can be upheld in the long term without
the other. To strengthen good governance is thus in the long term to support the
consolidation of  democracy. In the same study it is observed that while the WB fosters
good governance, the bank has not been willing to discuss its own governance structures
i.e. how it practices what it preaches. Control within the multilateral institutions and their
“democratic deficit” undoubtedly deserves a more penetrating scrutiny in the future.

Translated by Madi Gray





Halving poverty by 2015 is one of the greatest
challenges of our time, requiring cooperation
and sustainability. The partner countries are
responsible for their own development. Sida
provides resources and develops knowledge and
expertise, making the world a richer place.

SWEDISH INTERNATIONAL
DEVELOPMENT COOPERATION AGENCY

SE-105 25 Stockholm Sweden
Phone: +46 (0)8 698 50 00
Fax: +46 (0)8 698 56 15
sida@sida.se, www.sida.se


