Assessment of

USAID Institutional Development Strategies

FINAL REPORT

Submitted to: USAID/YEMEN February, 1986

N /.
g A

&00 Water Street SV, NBU 7.7 telephone: {202) 484-7170
Washington, D.C. 20024 telex: 499082 1 MANSY



jharold
Rectangle

jharold
Rectangle

jharold
Rectangle

jharold
Rectangle


}’:.%i ! S\
> % iy
7% el

T
ﬂﬂ/&ﬂbﬂ(iEﬂQfﬂUﬂ'S?ﬁ?[EﬂdS FV??%?AQQT?CJA#4L

5 i i

600 \Water Street S\W/., NBU 7-7
\Washington, D.C. 20024

telephone: (202) 4847170
telex: 4990821 MANSY

February 17, 1986

Charles F. Weden
Director

USAID

Sana'a, Yemen

Dear Mr. Weden,

We have reviewed the report on institutional development
which was prepared for the Yemen Mission by a team of MSI
consultants working under the-Development Administration IQC. We
found the report generally to be in accord with our experienca
with institutional development efforts in other countries where

“we have worked. There were a number of areas, however, where we
felt that the report could be expanded by drawing on our
corporate experience with other countries. We discussed these
areas,.in some detai] with the members of the team. After these
discussions, we asked the Team Leader, Mr. David Garner, to make
some additions to the report to the extent that he felt these
could usefully augment the team"s findings in Yemen.

The Thportant changes or additions are highlighted below:

On page 4, paragraph 6 was rewritten to explicitly contrast
the analytical framework which had been derived by Milton Esman
and others for 'doing' institutional development with the
modified organizational development model which was derived by
the MSI team working on the Yemen Assessment.

On page 14, paragraph 1, a generalized definition of
'success' at do1ng 1nst1tut1ona1 deve1opment was added to the
report. This definition defines 'success' as being, "an on-going
capacity to define and provide socially desired goods and
services without excessive reliance on U.S. support.”

On page 14, paragraph 2, the report originally described
twelve indicators for predicting the general success of an
institution building project. Five of these indicators were at
the project level, four were at the Ministry level, and three
dealt with the congruence between the project and the Ministry.
-MSI in Washington felt that a fifth indicator should be added for
Tooking at Ministries, namely whether the Ministry was 'in pain.'
Their experience has been that organizations which are
dissatisfied or under pressure are more receptive to change.

They also suggest that the nature and, quality of organizational



" Page 2

"Teadership' and the extent of 'linkages' between the
organization and its environment are significant variables to
watch for in looking at Ministries' receptivity and capacity for
organizational change.

Following page 21 of the original report, a new section has
been added to the text. MSI/Washington felt that the report, as
drafted, described in a re-active fashion the use of the
predictive indicators. They felt that the indicators could also
be used preemptively as a management tool. Reflecting this
perception, the following material was added:

Using the predictive indicators as an active tool.

Table IV shows a matrix which gives the box scores of the
predictive indicators for all five projects which were
assessed on this assignment. These predictive indicators.
can become active management tools, to be used in various
ways both in the design phase, and during the course of
evaluations. The predictive indicators are discussed below:

1. The project level predictors are important, because these
variabTes are fargely under the control of the USAID
Mission. Even after a project has started, the Mission
still has a measure of flexibility through changes of staff,
or through redesign exercises to address these issues. The
project level predictors should be reviewed carefully during
-the course of project design and reveiwed as appropriate
during evaiuations, or at times when projects appear to be
going off track.

2. The Ministry level predictors are largely fixed, and
generally outside of the ability of USAID to influence over
the short term. Therefore, it is important to analyse them
carefully during the design phase. The Mission needs to
cross check these predictors carefully with other ministries
before they commit themselves to a program of institution
building with a particular Ministry. Project 045 appears to
be a good example of a project where: -- in retrospect --
ministry Tevel predictors augured against a successful
institution building effort.

3. The congruence predictors are also important at. the design
phase, and would appear to fall mid-way between the Ministry
and the project as an area where USAID can effect change.
Congruence predictors can be extremely valuable benchmarks,
and it is easy to lose sight of them during the frenzied
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Page 3

rush of designing a new project. Therefore, it is important
for a neutral party to conduct a new design sxercise Tike a

PID or a Project Paper as a means for double checking these

predictors.

Some further general guidelines can be formulated for using the:
predictive indicators for design or evaluation. For example:

0

When ministry level predictors fall below the median
point {say 2.5) for a particular ministry, then this
ministry would appear to be a unlikely candidate for an
institution building project.

If the predictors at the project level, the ministry
level, and the congruence level are all Tow (say 2 or
below) then an institution building project doesn't
stand much chance of success.

When the Ministry level predictors are high, but
project level predictors are lTow (as for example with
Project 028) then this project is a good candidate for
a redesign exercise to change some of the variables
under the control of the Mission.

If project level predictors are high, but Ministry
level predictors are low, this suggests that it is
probably a "good" project, but perhaps it is premature
to put a Tot of emphasis on institution building.
Instead it might make more sense to send a substantial
number of Ministry staff off for long-term training.

Management Systems International
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Table IV
_ | 028 | 044 | 045 | 052.1 | 052.2 !
Predictive Indicators | NWSA] RWSD} CYDA} Core | Ibb |  Rank Order
1 t i i { i
Project Level Predictors: ! I E I 3 |
T. Project stafr s previous) | } i l |
country experience in | | ! | i I
Yemen or Middle East i1 | 3.5 E 2 i i i 4 E 028 - 1st
] 1
i 1 1 i 1 i
2. Project staff's language! ! | ! { !
facility in Arabic i1 135412 + 1 i 4 E 044 - 2nd
i I | ]
1 I | E 1 |
3. Project's focus f 2513511 i 2 E 4 E 028 - 3rd
1 | 1
1 | 1 I I ]
4. Project's strategy |2 E 2.5 E 0.5 E 1 E 3 E 045 - 4th
I N
1 ] 3 | 1 !
5. Demand for project I 1 ! E ! i
outputs i 3 i 4 E 2 E 2 E 3 E 052.1 - 5th
=== fe==—== | prm—————— [ 1
Subtotal, 1 9.5 117 7.5 E 7 E 22 :
1 i I I
1 ¥ 1 1 I 1
Ministry Level Predictors: | | ! E i !
6. Ministry s mission 5 4 E 3.5 E 1 5 1 E 3.5 3 028 - 1st
1 1 i 1 ) - |
7. Ministry's program 1 a E 3 11 | 1.5% 3.5% 052.2-2nd
“1 i 1 t | - .
1 I 1 | ] |
8. Ministry staff 14 1 E 1.5 2 | 3 | 044 - 3rd
1 1 i 1 |
. 1 1 ! | 1 |
9. Ministry outputs i 4 E 3.5 E 1 i 2 i 3 i 052.1 - 4th
jom— | m—— | mm———— | M ——— |mTe———— |
Subtotal 516 511.5 3 4,5 6,51 13 | 045 - 5th
i 1 1 [
1 | 1 | | i
Congruence Predictors: | ! i I ] I
10. Congruence of Expecta- | | ] i ! |
tions 5 2 E 4 i 1 11 E 4 ; 052.2 - lst
]
i I I 13 | i
11. Congruence of Objectives] 2.5 13 |1 | 2 E 3.5 ¢ 044 - 2nd
I [ 1 I |
N i I 1 ! { |
12. Congruence of Integra- | ! i ! i { 028 - 3rd
tion between project ! l } I I |
and ministry E 4 E 3 ; 1.5 E 2 E 4 i 052.1 - 4th
j - |- | Bt s o |
Subtotal E a.5 EIO E 3.5 E 5 E 11.5 i 045 -~ 5th
| Ittt [=e—— | mm———— | memm————— jEm———— 1
TOTALS 134 138 {15.5 | 18.5 ] 42.5 |
Rank Order Project Total Scores
First 052.271Ibb 4725
Second 044/RUWSD 38
Third 029/NWSA 34
Fourth 052.1/Core 18.5
Fifth 045/CYDA 15.5

Management Systems International

A

U



Page 5

On page 28, a footnote was added to supplement the
conclusions given in the second paragraph. This footnote says:

"MSI/Washington, building on their experience with
management development around the world, adds the following
observations. If a project is too autonomous from its
parent ministry, then there is a probTem of engaging the
Ministry's T1eadership in the organizational development
process. Too much autonomy for a project can also Tead to
problems with replication in the future, or with potential
conflicts between the project and the parent organization.
Addressing the same dilemma from a slightly different
perspective, if the designers have chosen to concentrate
most or all of their resources on helping only a part of an
organization, this sub-unit runs a danger of getting out of
synchronization with the rest of the organization in terms
of salaries, purpose, style, mandate, function, etc. This
is frequently a problem with World Bank Projects, when they
adopt the mechanism of an autonomous 'Project Implementation
Unit'. To deal with these kinds of problems, a semi-
autonomous project needs to have a clearly articulated
strategy for systematically endaging the Ministry's
Teadership, and a strategy for reintroducing the initially
autonomous project back into the parent or host
organization."”

On page 31, recommendation number 6 was rewritten, changing
the emphasis in a significant way. This recommendation now says:

"Generally, each individual contract team working on an
organizational development project should be required to
prepare an organizational development workplan, to spell out
organizational development goals, objectives, and
benchmarks. The whole technical assistant team should work
together to establish these goals. Once these have been
broadly defined, individual members of the team should then
be asked to draft their own specific personal organizational
development workplan. Under ideal circumstances, these
individual plans should be worked out in close consultation
with individual Ministry counterparts. Once these
individual plans have been derived, the results should be
consolidated to see that they accord with the priorities of
the overall plan. Taken together, this exercise should
yield an organizational development strategy for the whole
project.”

Management Systems International
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On page- 33, the second implication from the original report
was deleted from the final draft.

Two additional sections were added to the appendices.
Appendix 7 gives the initial draft Analytical Framework for
conducting an institutional development analysis, which. the
team derived prior to departure for Yemen. Appendix 8 is a
Relationship Framework, which begins to suggest how projects
potentially relate to organizations. Both of these
analytical tools help to show how the MSI team got from the
case studies to the recommendations, conclusions, and
predictive indicators which are discussed in the
introductory section of the report. -

In concluding this memorandum, MSI would 1ike to state that
we have found this to be a very interesting and challenging piece
of work, and we hope that it has contributed in a useful way to
the formuTat1on of the Mission's Country Development Strategy
Statement,

r°s1dent

¢C: Gerry Donnelly, Program 0ffice
Howard Thomas, General Development Office

Management Systems International
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Executive Summary

A three person team of consultants from Management Systems
International* looked at five USAID projects in Yemen from
the perspective of organizational and institutional develop-
ment. The five projects were:

- Project 028, with the National Water and Sewerage
Authorityy

- Project 044, with the Rural Water Supply Department;

- Project 045, with the Confederation of Yemeni Develop-
ment Associations;

- Project 052.1, Core Subproject, with the Ministry of
.Agriculture and Fisheries; and

- Project 052.2, the Ibb Secondary Agriculture Institute,
with the Ministry of Education.

In looking at these five projects, the assessment team found
that there is a difference between organizational develop-
ment and institutional development. Organizational develop-
ment is usually focused on an agency or a department of
government. Institutional development goes beyond the level
of a single organization to consider the entire range of
issues, organizations and policies relating a societal task
such as water distribution or agricultural- production.
USAID, in its' work with projects, is usually working with
organizational development. Sometimes, in its sector stu-
dies or policy dialogue with government, it is working with
institutional development.

There are a series of socio-cultural variables which affect
efforts at organizational and institutional development,
Factors which impede such development include:

a. Yemeni culture has tended to be closed, isolated, and
frequently xenophobic;

b. Yemenis are not socialized to work in organizations
which function according to Western models;

c. The Yemeni role model for development is Saudi Arabia;
and

d. Americans bring certain expectations to working in
Yemen which can impede organizational or institutional
development.

* The consultants were David Altus Garner, John Blumgart, and
Edwin Connerly.

i
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There are also a number of factors that promote organiza-
tional or institutional development. These factors include:

a. The pragmatic nature of the society in Yemen;

b. Some parallels which appear to exist between tradi-

tional social organizations and modernizing organiza-
tions;

¢. The absence of a significant tradition of bureaucracy
in Yemen;

d. The traditional tools which exist wifhin the Yemeni
culture *for building consensus; and

e. The relatively young demographic structure of the
society, with as much as forty-eight percent of the
population being less than fifteen years old in the
early 1980's. .

The team developed a series of predictive indicators to
suggest the potential "success" which USAID might expect to
have in pursuing organizational or institutional development
goals. These predictive criteria attempt to assess the
prospects of success for organizational development efforts
on the basis of certain factors manifested by: 1) projects
themselves; 2) ministries or other recipients of projects;
and 3) the relationships between a project and its recipient

organization.
The predictors for project activities include:

a. The project staff's previous country experience in
Yemen or the Middle East;

b. The project staff's language facility in Arabic;
¢c. The extent to which the project has a focus;

d. The extent to which the project has a strategy for
accomplishing institutional development; and

e. The strenath of demand for the project's cutputs from
client groups and beneficiaries.

The predictors for ministries include:
a. The clarity of a ministry's mandate;

b.  The sharpness or focus of a ministry's program;

¢. The ministry's supply of competent technocrats; and

ii
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8.

d. The demand placed on the ministry for goods and services
by client groups and beneficiaries.

The predictors retated to the relationships between a pro-
ject and its host country ministry include:

a. The degree of congruence of expectations which exists
between the various parties working with the project,
including designers, contractors, YARG, and USAID;

b. The degree of congruence between the immediate needs
of a ministry and the longer term goals of a project;
and

c. The degree of-organizational integration that exists
between the project and the ministry.

The assessment also generated a series of conclusions and
recommendations. These include the following:

9.

10.

11.

12.

13.

Short-term projects are jmperfect instruments for fostering
organizational and institutional development in the Third
World. Organizational development projects require a long
term commitment, and USAID should be prepared to stay the
course, once they embark upon such a program.

Organizational development efforts appear to have been most
effective when they concentrated their resources on a few
key functions or offices in an organization rather.than
attempting to work with all aspects of an organization
simultaneously.

USAID-funded organizational development efforts seem to have
a better likelihood of success when there is a similarity in
nature and function between the US organization providing
the technical assistance and the Yemeni organization

receiving the assistance.. Schools seem to be an example of
this kind of symbiosis.

Organizational and institutional development is a somewhat
abstract notion. More attention needs to be devoted to
operationalizing these abstract notions, by establishing
specific time-phased benchmarks, against which progress can
be measured.

WorkpTans for individual USAID projects should go further
than they do now, and begin to include specific detailed
plans for organizational development.
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14.

15.

16.

17.

18.

19.

20.

21.

Training is important for organizational and institutional
development, but training by itself is not enough. Tra1n1ng
must be accompanied by other changes in an organization's
incentive systems to effectively encourage organizational
development.

The report recommends that the Mission increase the
percentage of Third Country Professionals who are attached
to individual projects which have an organizational
development component, because of the expertise they bring
in Tanguage and the culture of the region. The report
suggests that teams which are composed primarily of
Americans or primarily of Third Country Professionals are
not optimum. Rather, for work in Yemen at this time, there
should be a judicious mixture of the two.

The Mission might want to seek out Regional PASA-type
relationships with Middle Eastern agencies and departments
of government to secure an appropriate Tevel of expertise
for organizational development type projects.

RFPs might begin to require that American contractors
establish appropriate sub-contract relations with Middle
Eastern firms and organizations to secure access to the Arab
manpower necessary for organizational deve]opment type
projects.

(!

AID might want to establish a more comprehensive feedback -

system to monitor the results of organizational and
institutional development efforts across projects, as well
as within projects.

The Mission should differentiate carefully between working
with or through a particular ministry to accomplish a
particular task or objective, and-declaring as its principal
objective the development of the organization or institution
as a goal in itself. Institution building is not a panacea,

especially if a host country agency is not ready for or -

receptive to the idea of organizational development.

Technical assistance teams implemeating USAID contracts are
often well equipped in the technical areas where they work,
but they sometimes appear to be deficient in the techniques
of organizational development and institution building. For
these reasons, it is suggested that USAID develop a
capability to facilitate this function within their
technical assistance contractors.

Contract teams working with YARG ministries generally seem
to make more headway in doing organizational development
work when they share offices with their counterparts.

iv
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22.

23.

In looking at the overall Mission portfolio of projects, it
may be helpful to envision the portfolio as a pyramid. The
pyramid needs a solid base of projects with tangible
products at its base. Above the base, the pyramid should
have a layer of organizational development projects, which
have fewer tangible outputs. At the top of the pyramid, the
Mission may have a 1imited number of high risk, high gain
projects. The relationship between these three categories
of projects needs to be carefully tracked by senior Mission
staff.

Many of the components in the pyramid which characterize the
overall Mission portfolio are- also true for individual
projects. Projects need an appropriate mix of different
components which combine a base of solid, productive,

tangible results with an organizational or institutional
development focus.
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IT. Introduction

A three person team of consultants from Management Systems
International visited Yemen for five weeks (October 29 - December
6, 1985) to review AID's approach to "institutional development".
The team was composed of David Altus Garner, John Blumgart and
Edwin Connerly. Specifically, the team was asked to analyze
five AID-funded projects which had sought to strengthen Yemeni
institutions and assess the results of this work. The team was
asked to: 1) identify relatively simple and easily applied
criteria of institutional effectiveness, 2} to prepare five case
studies dealing with the five projects chosen for analysis/1, and
3) review the "lessons learned" from project experience and
identify those activities that had been relatively effective in
building local institutions and those which had not. The Targer
intent of the assessment was to make findings, conclusions and
recommendations which could contribute to the Mission's Country
Development Strategy Statement (CDSS).

The five projects chosen for analysis included:

Project 028/2

This was a small team of advisors working with the National Water
and Sewerage Authority (NWSA), a large public utility providing
water to the Targest towns of Yemen;

" Project 044/2

This project concerned a private and voluntary organization
working with the Rural Water Supply Department (RWSD) to build
rural water systems and improve the operations of the Department;

Project 045/2

This was an integrated rural development project working with the
Confederation of Yemeni Development Associations, with a primary
emphasis on research, training and management development, with a
secondary emphasis on rural infrastructure construction;

/1A scope of work for the assessment is given in Appendix 4.

/2 Generally throughout this paper, these projects will be
referred to by their AID program code numbers.
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Project 052.1/2

This is a part of the AID's overall effort/3 to assist the
Ministry of Agriculture. It is characterized as the "Core"
subproject, and was designed primarily to improve the management
of the Ministry of Agriculture (as opposed to other agricultural
projects which addressed specific agricultural activities); and

Project 052.2/?

This is a second subproject of AID in the agricultural sector,
attached to the Vocational Agricultural Education section of the
Ministry of Education. 052.2 is a project focused on an
agricultural vocational school located near the town of Ibb,
about 300 kilometers south of Sana'a. This project is directed
at training agricultural students (primarily to provide mid-level
personnel for the Ministry of Agriculture), and at improving the
school's curriculum and teaching practices.

Shortly after arrival, the team asked three senior USAID staff

members to independently rank the five projects in terms of each

project's relative success in promoting "institutional

development". Their responses are given in tabular form below:
Table 1

Mission Ranking of Five Projects

Person Person Person
No. 1 No., 2 No. 3
1 052.2 (1bb) 052.2 028
2. 044 (RWSD) 028 ' 044
3. 052.1 {Core) 044 052.2
4. 028 {NWSA) 052.1 052.1
5

045 (CYDA) 045 045

/3 AID's overall umbrella agricultural project Agriculture
Development Support Program (ADSP) has been designated by
the program number 052. Subcomponents of this umbrella
project are reflected with decimals, i.e., 052.1, or 052.2
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Two persons ranked the Ibb school (052.2) first, and one ranked
it third. Two ranked the project with the Rural Water Supply
(044) second, and one ranked it third. One person ranked the
Core subproject {052.1) third, and two ranked it fourth. One
person ranked the project with the National Water and Sewerage
Agency (028) fourth, one person ranked it second, and one person
ranked it first. There was unanimity only on the project with
the Confederation of Yemeni Development Association (045), which

everyone agreed was least effective from an institutional
development standpoint.

The exercise with the Mission suggested to us that there was
Tittle explicit consensus within the Mission about what

"characterized "institutional development". It suggested that if

there was 1ittle consensus about what it meant, then there might
be even less agreement about how to do it, or how to measure
progress toward it. If people can't agree among themselves what
it is, the question necessarily becomes: progress toward what?

The cable giving a scope of work for the team also gave as a
working definition of institutional development the following:
"Institutional development will mean increasing-the effectiveness
of a given Yemeni institution to carry out its organizational
mandate."

We found this was a good working definition to start from, but we
also found as_we began to get into the assessment that the
definition didn't go far enough, partly because it used the terms
"organization".and "institution” interchangeably.

To try to clarify matters somewhat, both for ourselves and for
the Mission, we took recourse in a standard diagram from the
1iterature of institutional development, as presented below.

Figure 1

C S

-Institution(s)

|

Organization

Project
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This diagram begins with a project (044, 045, 028, etc.) which is
AID-funded and staffed with people funded through USAID. This
project, in “turn, generally interacts with a Yemeni organization
(e.g., the National Water and Sewerage Agency), which in turn
interacts with various other players (water users' associations,
tribal groups, other ministries of government) within a given.
sector,

This diagram suggests that AID, in its normal ongoing project
activities, is primarily interacting with organizations {rather
than institutions), and that at an operational Tevel, USAID is
generally dealing with "organizational development”, which is
focused on trying to change particular organizations (e.g. NWSA)
rather than attempting to affect more abstract, broader institu-
tions (e.g the organizations norms, policies, power relationships
and interest groups involved in water pricing and provision).

When one moves beyond the level of individual USAID projects to
the sector Tevel, one sometimes moves up from tactical issues to
policy issues. At the level of sectors {or beyond) the Mission
is sometimes able -- through sector analyses and policy dialogues
-- to have a broader jmpact, and in this fashion it can sometimes
address broader "institutional" issues as we are using the term
in this paper.

Using as a frame of reference this trichotomy -- 1) project, 2)
organization, and 3) institutions -- the assessment team then
proceeded to Took at the five designated case studies to assess
their relative effectiveness at promoting organizational and/or

- institutional development.

An attempt was made in the first weeks of the study to create a
common analytical framework to analyze all five projects, to
promote the generation of common. data. These draft forms are
given in Appendix . The initial conceptual framework was
borrowed from the writing of Milton Esman/4.

While the Esman model contained a number of important ideas --
for example "doctrine", "mandate", "program”, etc. -~ it proved
to be too cumbersome a framework to serve directly as an
analytical tool. Used explicitly, it impeded rather than
facilitated analysis. Further, the Esman model is primarily
directed at "the organization" and doesn't seem to differentiate
usefully among: 1) the project which purports to assist the
organization; 2) the organization being assisted, and 3) the
relationship between the project and the organization.
Accordingly, the Esman materials were assimilated into our
thinking, and we proceeded with the preparations of the case
studies, using interviews, readings, site visits, and cross
checking to enhance our understanding of the individual projects.

/4 Blumgardner, Harvey, "A Guide to Institution Building
for...Technical Assistance Projects", 1971. .
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Finally, to conclude this introductory section with a note on
methodology, two or more members of the team tried to look at
each case, to identify common trends and common problems to

facilitate cross-comparisons of projects and their host country
ministries.
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III. Socio-Cultural Factors Which Encourage or Impede Institu-
tional Development

In the near term, there appear to be many socio-cultural
characteristics which impede the process -of organizational
development. Over the medium term, however, there may also be
some characteristics which provide groqnds for a modest measure
of optimism. Often in trying to isolate and identify
characteristics which impede or promote organizational or
institutional development, one is looking at different sides of
the same coin. There is also an inherent element of subjectivity
in trying to characterize such variables, and one observer can
easily fdentify a glass and decide that it is half full, while
another observer sees that same glass and concludes that 1t is
half empty.

A. Factors which Impede:

Yemen-is trying to move very qu1ck1y from an isolated,
tribally oriented, semi-feudal society to a modern nation

state. In the ]ast ten or twelve years, it has -made
extraordinary progress. Much of this progress has been in
physical terms: roads, bridges, water supply systems' but
these physical changes have interacted with -- and in some

cases, begun to cause -- changes in cultural att1tudes,
expectations, and opportunities..

While there have been physical changes, the lag time between
these changes and changes im social and organizational
behavior appears to be a significant one, and it will be
many years before the ministries of government are staffed
with smoothly functioning bureaucracies that take maximum
advantage of their human resources, plan efficiently,
schedule their programs effect1ve1y, develop optimal
linkages to the private sector, and coordinate routinely
with client groups and benef1c1ar1es.

Some specific factors which impede progress toward
institutional development:

1. Yemeni culture has tended to be closed, isolated, and
frequently Xxenophobic.

The traditional socialization process for young Yemenis
was not geared to producing a nation of people who
could Tive and work effectively in modernizing
organizational groups. At some broad level of
generality, the traditional socialization process was
directed at raising people to participate in a largely
tribal and agrarian society. People were raised to be
farmers and herders. People were also raised to be
suspicious of their neighbors, and more suspicious of
people who were not from the same village, the same
immediate region, or the same tribal Tineage. Clearly,
this broad cultural orientation which characterizes
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significant - parts of the highland areas of Yemen, and
by extension carries over to other areas of the culture
as well, represents a potential impediment to Yemenis

working cooperatively and purposefully together in
smoothly functioning groups.

It extends even more profoundly to their working with
foreign "advisors". This is particularly true for
Yemenis working with Americans., There are profound
differences of language, culture and political
orientations that often come between Yemenis and
Americans. A Yemeni historically-is trained to be
suspicious of everyone outside his immediate family.
If one were to construct a concentric series of
"circles of suspicion", Americans would tend to be
. located near the outer limits. An illustrative
hierachy of suspicion is given below:

Indivi- Family Rural Other Other Western Ameri-
dual Neighbors Yemenis Arabs Donors cans

)Y )e)e) ) )
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This suspicion of much of the world around them is
probably natural, and often justified by past events
and past history. It is changing fairly rapidly in the
face of a growing central government, but it still
represents a potential impediment to the ways in which
Yemenis participate in and work with modernization
groups. And the relative degree of xenophobia or
ambivalent feelings that are directed specifically at
Americans means that Americans have a hard time
attempting to influence changes in organizational
behavior. 1In many cases, Yemenis simply don‘t trust
Americans. And from their perspective, their attitude
is understandable, given popularly held Arab percep-
tions of the American role in the Middle East.

Yemenis are not socialized to work in organizations

which tunction according to western models.

It has not been a highly valued cultural characteristic
to plan, schedule, and coordinate activities in the
optimal fashion that the Harvard Business School might
recommend. If one goes into a Yemeni office, it
becomes c¢lear that a major priority of the bureaucracy
is to appear to be available to all comers. Peti-
tioners are often treated on a "first come, first
served" basis. While a deputy minister may be talking
with a foreign advisor, somebody else from within his
own bureaucracy will come up and put a paper on top of
whatever is already on his desk and expect him to deal

with it immediately. This kind of operating style is

probably more useful for a conservative, traditional,
non-paper oriented society than it is for a culture

<
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entering into the computer age.

" At the same time that almost anyone can bring a request’

to a deputy minister's desk and ask for action on it,
so in an analagous way the deputy minister (or his.
boss, or most other leaders of a department or .agency)
tend to tackle whatever problem is at the top of their
in-box first. There is relatively 1ittle attempt to
establish priorities, or construct implementation plans
which optimize the allocation of resources according to
"western" criteria of efficiency. Sometimes in Tooking
at Yemeni organizations, it seems as though they have
an unstated motto adapted from General Electric:
PTanning is our most fmprobable product.

The Yemeni role model for development is Saudi Arabia.

Yemen has been profoundly influenced by the recent
experience of Saudi Arabia and the other wealthy oil
states of the Arabian Peninsula, who in many cases have
purchased "turn-key development” with their petro-
doTlars. There has been an extraordinary change in the
physical Tandscape of the Arabian Peninsula as massive
infrastructure projects were built in one country after
another. Hundreds of thousands of Yemeni laborers
witnessed this transformation. The government of Yemen
also saw the physical changes wrought in nearby oiT.
rich states. While the senior leaders of government
have some appreciation for the longer-term manpower
development requirements necessary to manage and
operate all these expensive investments, it is easy for
them to be seduced by the attrattiveness of the
physical symbols. It is generally more helpful for the
Teaders of government to appeal to thefr constituencies
by promising something tangible and physical than-it is
to point to "organizational development". 1It's hard to
have a dedication ceremony on Yemeni television because
of increased efficiency in an organization or
department. It Tacks the political sex appeal of
something tangibTle or concrete, and doesn't appear to
contribute as directly to the immediate nation-building
efforts that motivate many of the senior leaders of the
government. )

Socio-cultural impediments from the Americans.

In addition to many of the impediments that currently
exist on the Yemeni side, there are aiso a range of
impediments which the Americans bring when they try to
work with organizations in the specific context of
Yemen. For example, there is a wide gap between Yemeni
culture and American culture. Only a few Yemenis near
the top of most organizations are comfortable working
Targely in English, and virtually no native Americans
are fluent in Arabic. Most American advisors are
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socialized to work in a relatively open organizational
environment. As such, they bring certain styles and
expectations to working with Yemeni organizations and
institutions which sometimes can be at variance with
the current realities. In addition to the cultural and
linguistic impediments, USAID itself exists within a
certain organizational context, and this context can
sometimes become an impediment to the optimal
development of Yemeni institutions. As a bilateral
donor, USAID is required to work through the government
of Yemen. Because of this relationship, it often takes
on a bhias toward working with the public sector. By
the nature of its own operating style, it appears to be
constrained in the work that it might undertake with
the private sector, and.with non-governmental
organizations, and institutions in general.

Further, USAID often reflects certain underlying
political values that dre important in an American
context -- like women in development, or environmental
issues -- which don't necessarily transiate effectively
into a Yemeni context. And the nature of the USAID
rotational tours where people are transferred from post
to post after two, three or four years often gets in
the way of optimal continuity of programs or projects.
New AID staff or new AID evaluations frequently suggest
new. directions, or new priorities, which can distract
from Tong-term priorities of an organizational or

. institutional development project.

Factors that Promote:

SR W WCOR W AN

In addition to factors which limit opportunities for
organizational or institutional development, there are a
wide range of underlying socio-cultural characteristics
which -- given time -- would seem to work toward sustained
organizational and institutional development. Some of these
factors include:

1.

The pragmatic nature of the society.

Yemenis are very pragmatic, and have had to be, because
of the harsh nature of the environment where their
culture has developed. They are rationalizing,
maximizing, outward-looking, assertive, and move
quickly to take advantage of opportunities. There is
an element of egalitarianism within the culture, and
every man is generally able to voice his opinion.
While being still a traditional society, the culture is
not bound by tradition. It appears to be a culture
which assimilates change relatively quickly and seems
to integrate change with traditional cultural patterns
easily and 'well. In looking at the Yemeni body
politic, for. example, one gets a strong sense of
general agreement with the direction of change over the
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last ten years. Yemen does not appear to harbor the
latent schizophrenia of Iran -- with a culture
polarized between the modernizers.and the tradition-
alists.

Parallels between traditional social organizations and
modernizing organizations.

While Yemenis may not be socialized to work in targe
bureaucratic organizations, many of them are socialized
from birth to be members of a tribe, and there appear
to be certain parallels between tribal and bureaucratic
structures. Typically, there is a sheikh who heads. up
a village. Various village sheikhs constitute the
bottom tayer of a pyramid of village sheikhs, which
Tead up to regional sheikhs, which in turn culminates
in a paramount sheikh, for a large territory or an
entire tribe. This tribal pyramid is analagous to the
structure of a ministry, with regional sheikhs being
comparable to Directors General, and with the minister
being equivalent to a paramount sheikh. As with
ministers, so with sheikhs: both are chosen partly on
a basis of merit, and partly because of birth,
connections and influence.

The following passage from the Mission's social and
institutional profile talking about the tribal world
view is instructive, particularly because in large
measure one can substitute the word "ministry" for the
word "tribe", and the passage makes equally good sense:

"The tribal [read "ministry"] world view
can best be understood as- a particular
way in which two complementary and often
conflicting value emphases are dealt
with. There is the emphasis on group
responsibility and cooperation, and also
a pull toward personal autonomy. Yemeni
tribesmen [read "ministry staff"]
cooperate in swift mobilization of groups
for mutual aid and defense. They reject
coercion of any kind, and usually
consider direct commands as insults to
their pride.”

There may be ways in which development groups and the
YARG can capitalize on some of these similarities
between tribes and ministries. It might be that if
people understood better how.Yemenis live and work in
tribes, they could better understand how neo-tribal

‘organizations work in Yemeni bureaucracies.

10
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There is no substant1a1 tradition of bureaucracies in

Yemen.

Generally, Yemenis have not inherited from the Pharaohs
or the Turks some model for organizational activities
which they have effectively internalized. There is no
innate sense of how a bureaucracy, department, or
private<corporation should be organized. There is no
cultural imperative toward overmanning because of a
need to soak up surplus manpower. The Egyptians left a
very thin veneer of a bureaucratic model, but the
Yemenis are a pragmatic people, and they will continue
to rely on this model only for as long as it appears to
have a significant measure of utility. 1In various

ministries of government, there already appears to be a
movement toward a less static organizational style.

There are significant cultural t001s for consensus

building.

There are several traditional tools which the Yemeni
have used to build consensus within communities and
organizations. The presence of these mechanisms may
augur well for the development of similar mechanisms
with modernizing organizations. The sheikh, for
example, is an authority figure, but he is also a
consensus builder, and an arbitrator. He speaks for
the village or the tribe, but he is also -- at Teast in
part, sometimes -- a semi-elective figure, who is
chosén to represent the village. He moderates village
and tribal disputes, as does the gazi, or judge.

Another major tool for consensus building is gqat. In
villages, when there are serious disagreements, the
disputants often have recourse to catha Edulis to
resolve their differences. It is an institutionaTlized
mechanism for reconciling differences of opinion, and
building consensus. It may be no accident that on the
roof of at lTeast one ministry in town (Public Works)
there is a mufraj with 1imited access, where --
according to MiniTstry gossip -- senior officials repair
in the afternoons to chew gat, chart strategies, and
reconcile differences.

Yemeni demographics and the role of women.

The relatively young age pyramid which characterizes
the Yemeni demographics structure also might tend to
suggest relatively quick opportunities for socio-
cultural change, particularly as more people move into
an urban environment. Currently, Yemen appears to have
an annual growth rate of somewhere near three percent
per year. It is expected that the size of the
population will effectively double in approximately
twenty-three years. In the early 1980s, Yemen had

11
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inherited a legacy of a very young population. Perhaps
as much as forty-eight percent of the total population
is. under the age of fifteen years. While this has.
profound economic consequences because of the need to
train all these young people, it also has some
potentially positive implications, because it suggests
a wealth of new blood moving into organizations and’
institutions.

The role of women in Yemeni society may also present
opportunities for organizational development. As women
begin graduating in growing numbers from high schools
and the university, they will begin to move into the
labor force in increasing numbers. Yemeni culture does
not appear to be locked as rigidly into gender
stereotyping as Saudi Arabia, for example. And various
cultural tradeoffs will be negotiated with the society,
as Yemeni women move to fil1l various kinds of jobs in
the .Tabor market. Their presence in modernizing
organizations could prove salutory to the internal
organizational dynamics.

12
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IV. Criteria of Institutional Effectiveness

The team was asked to assess five projects on their relative
progress in fostering "institutional development”. The Mission
presented a matrix, comparing the five projects, which was given
in the guidance cable, attached to the scope of work. This

matrix helps to further characterize the five projects. It is
quoted below:

Table 2

Improve Existing Create New
Project No. . 052.1 028 044 045 052.2
Tech Assistance
Team Size:
{a}  Large X X
{b) Small X X - X
Member Roles:
(aT  Advise X X
(b) Operate X X X X
Qualifications:
{ay Hignh X : X
(b) Low X X X
Participant Training: _ .
Long-Term X : X X
Short=-Term ) X X X

Using these five organizations as a base, the team was asked to
develop: "relatively simple and easily applied criteria of
institutional effectiveness". Members of the team looked at the
five organizations, and through this exercise a series of
predictors was derived.* These predictors attempt to assess
potential for success for pursuing institutional development
goals in several different ways, at several different Tevels.
They suggest criteria to measure the utility of institutional
development efforts for: 1} projects; and 2} ministries as

_ recipients of projects; the predictive indicators also look at 3)

the relationship (or congruence) between a project and its host
ministry. - )

A preliminary set of these predictors was presented orally
to the mission mid-way through this assessment exercise.
Following this briefing, these predictors were then expanded,
incorporating the suggestions of the mission,. and insights
gained from further work with the case studies.

13



I ' o’ o m dbaowm e e ol w

"
i

wh w»

The-predictors are purely relative, and have utility on1y when
one project 1s compared with another by the same people in the
specific context of Yemen. There is no intent to claim abstract
utility for the predictors as a programm1ng tool outside Yemen,
They have been designed simply to assist the AID Mission in Yemen
compare between existing projects and to evaluate future
potential projects. While they were designed around institution
buiTding projects, they may have utility for other projects as

well. While they certainly can't.forecast whether an institution
building project will succeed, they do tend to suggest that if
the predictors are Tow or absent then institution building
projects (and perhaps other components of such projects) will
have less Tikelihood of success. "Success" in this context is
defined as an organization having a sustained capacity to provide
socially derived goods and services without excessive re11ance on
external support from a donor agency.

The predictors for project activities include:

1. The project staff's previous country exper1ence in Yemen or
the Middle East;

2. The project staff's language facility in Arabic;

3. Whether the project has/had a focus. How narrowly or
broadly focused s the project? 1Is it trying to do two or
three things, or fifteen or twenty things?;

4, Whether the pﬁoject had/has a strategy for accomplishing
institutional development. How much time and attention has.
been devoted to this?;

5. And lastly, what is the strength of the demand for the
project's outputs from client groups and beneficiaries?

At the level of ministries, agencies or departments, four
predictors were found.* These are:

1. The c]aﬁ}ty of a ministry's mandate;

2. The sharpness of focus of a ministry's program;

* MSI in Washington, based on their work with organizations
and institutions around the world, feels that another
important indicator is whether the organization is "in
pain'. Their experience has been that organizations "in
pain" are more receptive to changes that support organiza-
tional or institutional development than organizations which
are not in pain. They also suggest that "leadership" and
"linkages" are significant variables to watch in predicting
the nature and Tlikelihood of success for specific institu-
tional development efforts.

14



3.  The ministry's supry of competent technocrats; and

4. The demand placed 6n the ministry for goods and services by
client groups and beneficiaries.

Three predictors have been found which deal with the relationship
between a ministry and a project. These predictors can be styled
congruence relationships. These predictors are:

1. The degree of congruence of aims and expectations which
exists between the designers of a project, the contractor
responsible for implementing a project, the host country
agency benefiting from the project, and USAID as the donor
agency;

2. The degree of congruence between the short-term objectives
of a ministry and the longer term {organizational or
institution building) goals of a project; and

3. The degree of integration that exists between the project
and the ministry. (How much is the project a part of this
ministry? How much is it separate?)

These predictive criteria don't exist in a vacuum. They are
closely related, one to another. CGenerally, it appears that when
most of these predictive criteria are pointing in the same
positive direction, then a project has a relatively good chance
of accomplishing what it was designed to do. When these
predictive criteria are generally weak, negative, or missing,
then a project will have a much harder time accomplishing its
purposes.

A11 of the predictors have been placed on a scale running from
one to five {to clarify the presentation of the data and permit
easy visual comparisons). A score of one is the lowest in any
category, and five is the highest. Generally, in a broadly
qualitative sense, the scales range as follows:

1 = poor; 2 = fair; 3 = adequate; 4 = good; 5 = excellent

The scales are acknowledged to be inexact, and -are presented only
as a way to visually represent suggestive differences which
appear to exist between and among projects. Although inexact,
such relativistic scales seem to suggest certain implications for
certain kinds of projects.

Project Level Predictor No. 1:

‘,nh;-'-.-f—ﬂ_ﬁ-'-.-’—ﬂ-'i-?qq

Project staff's previous country experience in Yemen or the
Middie East (on a scale from less experience to more experience).

15
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1 2 3 4 5

028 /NUWSA - XXOOXX

044/RuSD 1 4.494089990049040040 446800944
045/CYDA 1499990999484

052.1/Core XXXXXX

052.2/1bb 1090009 06040000088680490004040000¢

Comment: This predictor is fairly self evident. People who have
already Tived and worked in the Middle Fast are often better
equipped to function effectively in a complex, subtle,
organizational development or institution building project than
people who have never been to the region before. This predictor
would appear to be especially important for Chiefs of Party and
other senior Tevel project staff.

Project Level Predictor No. 2:

Project staff's language facility in Arabic:

1 2 3 4 5
028/NWSA XXXXX
044 /RUSD 1 4.9.8909.9.9.069.9.6.9899.4995898.0.4
045/CYDA 1 49.4.69.0.6.0.4.0 44
052.1/Core XXXXX
052.2/Ibb XXX RXNXAAXXXXXNKX

This predictor should be seen as reflecting the general
linguistic and communicative skills of the team providing
technical assistance to the host country agency. It appears that
teams which corporately contain relevant language and
communication skills are more effective at delivering technical
assistance {by which, in this instance, we also.mean furthering

organizational or institutional development) than teams with Tess
facility in Arabic.

Project Level Predictor No. 3:

Project's focus (on a scale from less focused to more focused):

L 2 3 4 5
028/NWSA XXXXXXXXXXXXXXXXX ©
044/RWSD XXX XX XXXAX
045/CYDA XXXXXXX
052.1/Core XXXXXXAKXXXXKX
052.2/1bb XXXXXXOXXKAOXAAXXXXKXAKXKXKK

It appears that projects which are more focused make more
progress toward their objectives than projects which are less
focused, While it is hard to separate out one variable and
attribute causal effectiveness to it, it appears that one reason
for the relative effectiveness of the Ibb school (052.2) is its
focus; and one reason for the relatively limited effectiveness

16



for the Core Subproject (052.1) is its more diffuse focus.

Project Level Predictor No. 4:

Project's strategy for accomplishing organizational or
institutional development (on a scale from Tess spelled out to
more spelled out}):

1 2 3 4 5
028/NHWSA h0.9.0.9.6.0.0.0.9.0.99 (
044/RUSD J0.9.6.0.6.0.0.0.0.0.9.9 6,960
045/CYDA XXX
052.1/Core XXXXXXX
052.2/1bb L 8.9.0.0.0.9.0.09.0.999.0.099¢990.99

This is a very tricky comparison, and the importance we attach to
it may be a subjective one. None of the projects appears to have
discovered a sure-fire recipe for doing "organizational or
institutional development”. While there may be grounds for
quarreling with the individual strategies which different
projects have chosen, it sti11 appears that more attention and
specificity is better than Tess when one is tny1ng to figure out
and help direct where an agency or ministry is today, where it

should be tomorrow, and how the project proposes to help it get
there.

" In this regard, we quote from a recent stﬁdy/1 which states:

"It cannot be assumed that organizational reforms will occur
automatica]Ty as a result of ... technical activities pursued
during the impTlementation of a project." At the nuts and bolts
Tevel of project administration, more attention to defining an
organizational or institution bu11d1ng strategy appedars to be
better than less attention.

Project Level Predictor No. 5:

i,uh-'-’-ﬂ-ﬁ-'—-'-‘-'inlh

Project's outputs are in direct demand by client groups and
beneficiaries (on a. scale from Tess demand to more demand):

1 2 3 4 5
028/NWSA XXXXOOOOOCOOXXXXAXXXX
044/RWSD XXX XX
045/CYDA XXXOOCXXXXX
052.1/Core XXXOOOOOKX
052.2/1bb XXUXXXXXXKXXKXKXAXXAXXX

1/ Rondinelli, Dennis, "Practical Lessons for Development
Management". Some suggestive recommendations from this
study are given in Appendix 3,

17
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This predictor attempts to measure the relative demand for
project outputs. It is not necessarily an important predictor in
its own right; rather, it should be seen in relationship with
Ministry Predictor No. 4, which measures the analogous demand for
a ministry output in terms of goals and services, and congruence
Predictor No. 2, which measures congruence between the short-term .
objectives of the ministry and the Tong-term objectives of the
project.

Generally, it appears to be easier to make progress with a
project having organizational or institutional -development goals
when the demand for a project's outputs and the demands for a
ministry's outputs support, complement, and work with each other
rather than work against each other.

Ministry Level Predictor No. 1:

Ministry's mission or mandate (on a scale from Tess specific to
more specific}:

1 2 3 4 5
028/NWSA 1 9.9.0.0.9.9.9.090.0999.9990$949999099094
044/RWSD XXX XXXXKXXXKK
045/CYDA XXXXX
052.1/Core XXXXXX
052.2/1bb XXXXKXCOOOOOOXKAXXAXXAXX

It appears n relative terms that the mission (or mandate) of
some ministries or agencies is clearer and more sharply focused
than others. For example, the primary mission of the National
Water and Sewerage Authority (NWSA) is to deliver water to the
major towns of Yemen. This is quite clear and precise, compared
with the mandate of the Confederation of Yemeni Development
Associations (CYDA), which is a coordination body with quasi-
ministerial status and quasi-participatory and representative
functions,.which coordinates Local Development Councils in 219
districts around Yemen, which in turn support Tocal development.

Ministry Predictor No. 2:

Ministry program. What are the outputs or deliverables for which

the agency or ministry is responsible? (on a scale from Jess
focused to more focused):

1 2 -3 4 5

028/NWSA XXXOO0OONO0OCONONNOONONNNXX XX XX
044/RWSD J A4 6000800060 88900.0.4404

045/CYDA 19.9.9.¢4

052.1/Core XAXAXXX XX

052.2/1bb P AN 4000000000888 04090 680004

18
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As with a ministry's mandate, so with a ministry's program: some
ministries or agencies have a relatively focused set of outputs
or deliverables for which they are responsible, such as the
National Water and Sewerage Authority (NWSA). Other ministries,
such as Agriculture, have a much more diffuse set of products.
The Ministry of Agriculture and Fisheries is responsible for
formulating policy about agriculture, collecting statistics,
distributing fruit trees and fertilizer, improving beekeeping,
setting in place an extension service, etc. This diffuse focus
contrasts markedly with the Ibb school, which focuses on the
teaching of vocational agriculture to secondary school students.

Ministry Predictor No. 3:

Ministry has adequate supply of competent technocrats (on a scale
from Tow to high):

1 2 "3 4 5
028/NWSA LIS $9.9.0.90.099.9990098009484900
044/RUSD XXXXX
045/CYDA XXXXXXXX
052.1/Core XXXXXAKXAXXXX
052.2/1Ibb 19.9.9:0.0.6.0.0.0.0.0.69.6:9.9.9.0.4.4 ¢4

This is a relatively quantifiable variable, and members of the
assessment team sought to secure data on ministry staff, focusing
on the Tlevels of training and degrees secured as a partial.
measure of competence. The contrast was instructive. Details
are given in the case studies.

Ministry Predictor No. 4:

Ministry outputs (goods and services) are in demand from clients
and beneficiaries (on a scale from low to high demand):

1 2 3 4 5
028/NWSA bO9 ¢.4.9.99.0099.9.00.00990.699909 8499994
044/RWSD XXXXXXXXXXXAXAXKXAXXXXAKKKX
045/CYDA XXXXXXX :
052.1/Core XXXXAXAXKXKK
052.2/1bb XXXXOCXXXXXAXAKXKX

This predictor is important because it indicates the level of
beneficiary demands which are being placed on the ministry. We
believe that a goverment Tike Yemen's tries to respond to
legitimate demands, and the more the wheel squeaks, the more the
government will try to respond to the squeaking with positive
actions. When such beneficiary demands are working with a
project instead of working against it, AID's job of encouraging
improved organizational behavior may be facilitated. Demand for
goods and services appears to be related to what MSI/Washington
characterizes as "being in pain". Inability to respond to demand
can be one cause of pain.
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Congruence Predictors

In addition to predictors that suggest where a project or a
ministry may be heading, there are also a series of predictors
which suggest when both a project and its host ministry are

heading in the same direction. There are three general
congruence predictors:*

Congruence Indicator No. 1:

1 2 3 4 5
028/NWSA XXXOOOOXXXXXX
044/RWSD JO00000000.00008088000000.0.0.000044
045/CYDA XX
052.1/Core XXXXX
052.2/1bb 1 0000000.60.0.00.00¢0.0.00.0.00.0.0.84.0.9.0.0.0.41

It is hard to quantify this predictor, but there is an abundance
of anecdotal information to suggest its importance. For example,
among the Yemeni staff at CYDA who worked with project 045, there
is a strong sense that they did not get the kind of project they
wanted. They say now that they said as much, during the design
phase. The evaluation documents reviewed for the case study
appear to confirm their perspective.

Congruence Indicator No. 2:

Congruence between short-term objectives of the ministry and
long-term objectives of the project (on a scale from low to
high):

1 2 3 4. 5
028/NWSA XXOOOCOOONX
044/RWSD XXXXXXOOCXAXXXHXXXAKX
045/CYDA XXXXX
052.1/Core XXOOXXXXXXXX
052.2/1bb XXX XXXXXXXAXXX

Congruence Indicator No. 3:

oo e m’m e d mmie sk

Relationship indicator. How much is "the project" separate from
the ministry, and how much is it integrated, physically,
managerially, operationally, etc. (on a scale from less
integrated to more integrated): )

MSI/Washington suggests a fourth congruence predictor: The
degree of congruence that exists between the organization
(ministry) being helped, and the organization providing the
help. Universities from the U.S. heiping universities in
Yemen are a good example of a high degree of congruence.
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1 2 3 -4 5
028/NWSA J9.90.990009099909099949099099999909
044/RUSD XXXXXXXXXXXXXXXXXXXKXXKX
045/CYDA XXXXXXKXX
052.1/Core XXXXAXXXXXXXX
052.2/1bb XXXXXXXOOCCOOXXRXXAXXXXXAXXKX

Some projects are totally integrated with the ongoing operations
of aministry. Some are almost totally autonomous. The World
Bank often sets up Project Implementation Units (PIU's) which are
self-contained and virtually autonomous. An indicator of this
sort can sometimes be clarified by asking questions of
accountability. TIs "the project” accountable to the ministry?
If so, how? If not, then to whom is the project accountable?
During the course of doing a new project design, a potential
question to ask in this regard is: to what extent should the
project be accountable to the ministry? Has a ministry reached a
point where it can adequately and reasonably supervise this
project? As part of the organizational development or
institution building process, can a project be designed where the.
mini'stry assumes greater responsibility (or the project becomes
more accountable) over the 1ife of the project?

How are the predictive criteria used?

oo e = =’ o

- To, answer this question, it is useful to compare a couple of

projects using the predictive indicators, as shown in Table 3
below. . .

What these indicators appear to suggest is that at the project
level, the Ibb school has probably a greater potential, or is
more favorably oriented toward organizational development than
the Core Subproject., partly because of aspects intrinsic to the
projects 1ike project design and project staffing. Moving up to
the Tevel of the ministry, it appears that the Ibb school may
have a somewhat easier task, because of the nature of the organi-
zation {a school} with which they are attempting to work, com-
pared to the nature of the Ministry of Agriculture, with which
the Core Subproject attempts to work.

- At the congruence Tevel, there appears to be a substantial

measure of congruence between the activities of the project at
the Ibb school and the priorities of the Ministry of Education
for the Ibb school. This contrasts in significant ways with the
relatively low levels of congruence we think we see between the

Core project (as currently designed) and the Ministry of Agricul-
ture.
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Table 3
Core Subproject Ibb School
{(Ministry of (Ministry of
Agriculture) Education)
Project Level Predictors:
1. Previous country experience . Low High
in Yemen or Middle East ’
2. Language facility Low High
3. Project focus Broad Narrow
: (1ittle focus) (sharp
focus)
4. Project strategy Low (%) Medium
(for institutional :
development)
Ministry Level Predictors:
6. Ministry mandate Unclear Clear
7. Ministry's program Less focused More
focused
8. Competent manpower " Low - medium = Low--
- medium
9. Beneficiary demand Low - medium Medium
Congruence Predictors:
10. Congruence of expectations Low High
for the project
11. Congruence between. short- Low - fair Medium -
term objectives of ministry Good
and Tong-term objectives
of project
12. Congruence of relationships: Low - medium | Mostly
how integrated is the integrated

project with the ministry?
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Using the predictive indicators as an active tool.

Table 4 shows a matrix which gives the box scores of the
predictive indicators for all five projects which were assessed
on this assignment. These predictive indicators can become
active management tools, to be used in various ways both in the
design phase, and during the course of evaluations. The
predictive indicators are discussed below:

1.

The project level predictors are important, because these
variables are largely under the control of the USAID
Mission. Even after a project has started, the Mission
still has a measure of flexibility through changes of staff,
or through redesign exercises to address these issues. The
project Tevel predictors should be reviewed carefully during
the course of project design and reveiwed as appropriate
during evaluations, or at times when projects appear to be
going off track.

The Ministry level predictors are Targely fixed, and

generally outside of the ability of USAID to influence over
the short term. Therefore, it is important to analyse them
carefully during the design phase. The Mission needs to
cross check these predictors carefully with other ministries
before they commit themselves to a program of institution
building with a particular Ministry. Project 045 appears to
be a good example of a project where -- in retrospect --
ministry level predictors augured against a successful
institution building effort.

~

The congruence predictors are also important at the design

phase, and would appear to fall mid-way between the Ministry
and the project as an area where USAID can effect change.
Congruence predictors can be extremely valuable benchmarks,
and it is easy to lose sight of ‘them during the frenzied
rush of designing a new project. Therefore, it is important
for a neutral party to a new design exercise Tike a PID or a

Project Paper to double check these predictors. ’

Some further general guidelines can be formulated for using the

predictive indicators for design or evaluation. For example:

0 When ministry level predictors fall below the median
point (say 2.5) for a particular ministry, then this
ministry would appear to be a unlikely candidate for an
institution building project.

0 If the predictors at the project level, the ministry

level, and the congruence level are all low {say 2 or
below} then an institution building project doesn't
stand much chance of success.
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When the Ministry level predictors are high, but
project Tevel predictors are Tow (as for example with
Project 028) then this project is a good candidate for

a redesign exercise to change some of the variables
under the control of the Mission.

If project level predictors are high, but Ministry
level predictors are Tow, this suggests that it is
probably a "good" project, but perhaps it is premature
to put a lot of emphasis on institution building.
Instead it might make more sense to send a substantial
number of Ministry staff off for long-term training.
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A.

Findings, Conclusions, Recommendations and Implications

Findings and Conclusions

1.

There are certain factors that seem td predict the
1ikelihood of a successful organizational development
or finstitution building project in Yemen. These
predictive indicators have been discussed at length in
the previous section of this paper.

Conclusions: There are twelve predictive indicators
that suggest the 1ikelihood of success for an organiza-
tional development or institution building project. At
the project Tevel, these predictors are:

1} project staff's previous country exper1ence in
Yemen or the Middle East;

2} the project staff's language facility in Arabic;
3} the extent to which the project has a focus;

4}  the extent to which the project has a strategy for
accomplishing institutional development;

5} the strength of demand for the project's outputs
from client groups and beneficiaries.

At the ministry level there are four predictors. These
are:

1)  the ¢larity of a ministry's mandate;
2}  the sharpness or focus of a ministry's program;
3} the ministry's supply of competent technocrats;

4) the demands placed on the ministry for goods and
seryices by client groups and beneficiaries.

There are three congruence predictors which measure
the relationships between a project and its host
country ministry. These are:

1}  the ‘congruence of expectation which exists ‘among
the various partners working with the project;

2}  the congruence between short-term objectives of
the ministry and the long-term goals of a project;
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3) the degree of integration that exists between the
project and the ministry.

AID is an imperfect instrument for fostering organiza-
tional development in the Third World. The inherently
Tong-term nature of building organizations requires
patience and persistence on the part of all concerned.
In most cases, project spans of five years are an
inadequate period for the process to come to .
completion., Periods of ten years or even longer are
required. Changes in USAID leadership, staff or
program strategy can impede or weaken organizational
development efforts and accomplishments. The same
considerations apply equally to the institution or
organization being assisted.

Conclusion: An organizational development strategy
should reflect a solid consensus on the part of USAID
and AID/W to invest the resources and to "stay the
course" over the necessary time frame. A similar Tong
term commitment is required of the host institution or
organization and the depth of that commitment should be
probed during project negotiations. The project
agreement should reflect the mutual obligations of the
parties over the course of the project and spell out
the steps each agrees to take, especially on such key
topics as availability or training of counterparts,
organizational changes, the financing of recurrent

‘costs and the availability of AID funding over the

Tength of the project.

Organizational and institutional development implies
the transfer by AID of skills, technology, organiza-
tional modes and patterns of behavior to a host country
organization or institution and a process of adaptation
and assimilation by the latter of these innovations.
It is a complex and sensitive process which requires
careful planning and monitoring by all parties. Too
often, there is an implicit assumption that organiza-
tional development is the direct export or transplant
of western concepts to the assisted agency.

Conclusion: Knowledgeable host country nationals
(TncTuding representatives of the host country agency)
and expatriates with in-country experience should be
heavily involved in pre-project studies, planning and
design. There is simiTar need to involve such persons
in an advisory capacity during the course of the
project and its periodic evaiuations.

Organizational development projects in Yemen have done
best in circumstances in which concentration of effort
has initially focused on an important or representative
unit within the organization or institution being
assisted rather than attempting to address the Tatter's
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problems across the board. Efforts at the broader
approach have usually led to a diffusion of activity
and inconclusive results. Concentration permits a’
better understanding of the problems and dynamics of
the unit or function being assisted, an ability to go
into greater substantive detail, and the potential for
doing a more careful, knowledgeable job.

Conclusion: Organizational and institutional
devéTopment projects should involve a careful analysis
of the institution.in question and the selection of a
function or unit within the organization so that its
strengthening will have a favorable impact on the
parent organization, or can serve as a model for other
units to emulate over the longer term. However,
concentration of effort on a given unit or function
should not be allowed to become an end in itself.
Linkages between the unit and the parent institution
shouTld be encouraged and strengthened so that the
project can make progress toward its Targer purpose.*

5. QOrganizational development projects in Yemen appear to
benefit in circumstances in which there is a similarity
in nature and function between the U.S. institution and
the institution being assisted. This similarity gives
the U.S. institution an advantage in the sense that

MSI/Washington, building on their experience with management
development around the world, adds the following observa-
tions. If a project is too autonomous from its parent
ministry, then there is a problem of engaging the Ministry's
Teadership in the organizational development process. Too
much autonomy for a project can also lead to problems with
replication in the future, or with potential conflicts
between the project and the parent organization. Addressing
the same dilemma from a slightly different perspective, if
the designers have chosen to concentrate most or all of
their resources on helping only a part of an organization,
this sub-unit runs a danger of getting out of synchroniza-
tion with the rest of the organization in terms of salaries,
purpose, style, mandate, function, etc. This is frequently
a problem with World Bank Projects, when they adopt the
mechanism of an autonomous 'Project Implementation Unit'.
To deal with these kinds of problems, a semi-autonomous
project needs to have a clearly articulated strategy for
systematically engaging the Ministry's Teadership, and a
strategy for reintroducing the initially autonomous project
back into the parent or host organization.
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6.

7.

8.

it will have a broad familiarity with and a sensitivity
to the problems and considerations that- it shares with
its Yemeni counterpart. This could be characterized as
another “congruence indicator", as detailed in part IV
of this paper. )

Conclusion: The pairing of attributes and functions
between the U.S. provider of technical assistance and
the recipient institution in Yemen should be an import-
ant factor in contractor selection.

Congruence of aims is a critical factor for success in
organizational development projects {and for many other
types of projects as well, no doubt). A consensus on
aims and priorities among the major actors in the
project -- j.e., USAID, the host organization, the YARG
and the contractor -- helps to assure close
cooperation, open communications, agreement on task
allocation and the sharing of experience. Since the
contract team is usually the "change agent" in the
organization building process, a cohesive cooperative
spirit among its members is especially important. This -
is discussed in congruence predictors #1 and #2, as
detailed in part IV above.

Conclusion: The studies and negotiations preceding and
accompanying project preparation should seek to probe
and verify the parallel character of the aims of

-project participants. A Togical framework type of
.matrix may be a convenient and effective means of
testing such congruence. Aims may need to be adjusted
during the process so that a full consensus can be
reached.

Imaginative, thorough and dedicated contractor
backstopping is a key factor for success in organiza-
tion building, as it is for other project aims. With
AID depending so heavily on contractors for project
execution, backstopping becomes a critical element in
the implementation process.

ConcTusion: Backstopping capacity should be-a major
eTement 1n RFPs for technical assistance and a critical
consideration for contractor selection. USAID should
seek to conduct the contractor selection process in
Sana'a, or at the very Teast, participate on the
selection panel if it takes place in Washington.

Because "organizational development" is a somewhat
abstract notion, there is a tendency to set objectives
and targets in fairly vague terms. This leads to
uncertainty and confusion within contract and USAID
staffs and between U.S. and Yemeni participants as to
the directions a project should take, and the
jdentification of intermediate steps. i
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Conclusion: More should be done by USAID and
contractors to operationalize organizational develop-
ment priorities and efforts by jncorporating them more
precisely into USAID and contractor work plans with
specific organizational development targets and time
phased benchmarks identifying progress toward targets.
Position descriptions and scopes of work should be
reviewed to see whether adequate emphasis is given to
organizational development and employee/contractor

performance ratings should adequate1y weigh perfor-
mance in that field.

Organizational development projects involve the
transfer of skills, attitudes and behavior patterns to
Yemeni nationals so that they can modify and strengthen
an institution or organization for which they work.
Therefore, training is a necessary, but not a suffi-
cient, condition for organization building. Experience
has shown thet training must be accompanied by recogni- -
tion, pay, and other employee incentives; otherwise
those trained are 1ikely not to perform better in the
positions for which they were trained than untrained
workers.

Conclusion: USAID training programs should be reviewed
to determine whether projects with a_ strong organiza-
tional development emphasis provide adequate rewards
for persons trained under such projects. If rewards
are not present or weak, USAID should exert-its.
influence for changes in personnel regulations or
practices which would help to motivate trained
empToyees to longer term commitments to the organiza-
tion or institution being assisted.

B. Draft Recommendations

1.

Organization building projects appear to have a
greater Tikelihood of success when they Timit
themselves at any one time to only one or two units or
functions of the institution being assisted. Projects
attempting to take on a broader range of functions or
an entire organization (ministry) are lTess 1ikely to
achieve significant results. O0Organization building
activities should have clearly defined objectives and
be targeted upon units or functions which are Tikely to
have a positive impact on the organization as a whole.

Projects involving the overseas training of Yemeni
staff should utilize an appropriate number of Third
Country Professionals (who combine fluency in Arabic
and familiarity with the cultural nuances of the
region) during the period of training and for a period
after the Yemeni return. The USAID Mission has moved
from having approximately 14% Third Country staff among
its contractor teams in 1983 to having approximately
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25% 1in 1985, It is suggested for the future that the
Mission might want to increase this percentage over the
next five to seven years, while the supply of trained
Yemeni manpower is being built up. Emphasis should be
placed on American educated candidates who have a
positive attitude toward Yemen, -and who have a
practical, informal approach toward their work.
Recruitment of qualified and appropriate Third Country
Professionals is not easy. The following two
recommendations suggest possible ways of doing so.

Regional PASA agreements. The YARG and USAID should
explore affiliated relationships with governmental and
quasi-governmental institutions in nearby Middle
Eastern countries which have similar functional
responsibilities in the areas of interest to the
Mission -- i.e., water, agriculture, education, etc.,
and recruit Third Country Professional staff from these
institutions.

When the Mission drafts RFPS for contractor selection,
it might begin to include provisions for contract
awards to American firms which agree to establish
appropriate sub-contractual relationships with relevant
parastatal or private sector Middle Eastern firms and
organizations, to secure access to appropriately
trained manpower.

Those projects which have significant "organizational
development" aims should be required to prepare work
plans which go beyond the normal components of a
standard work plan. They should identify measures of
organizational development achievement and specify the
intermediate steps to be reached by appropriate
benchmarks to track progress. The organizational
development components of such plans might be fully
incorporated in the workplan, or might be presented as
an attached addendum. This is a process oriented -
recommendation to focus attention on the mechanics of
organizational development. The process may be as
important and valuable as the: product.

Generally, each individual contract team working on an
organizational development project should be required
to prepare an organizational development workplan, to
spell out organizational development goals, objectives,
and benchmarks. The whole technical assistant team
should work together to establish these goals. Once
these have been broadly defined, individual members of
the team should then be asked to draft their own
specific personal organizational development workplan,
Under ideal circumstances, these individual plans
should be worked out in close consultation with
individual Ministry counterparts. Once these
individual pTans have been derived, the results should
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10.

11.

be consolidated to see that they accord with the

.priorities of the overall plan. Taken together, this

exercise should yield an organizational development
strategy for the whole project.

A general weakness that appears to exist in all efforts
to encourage organizational development is the absence
of an adequate and/or effective feedback system so that
the practitioners and (presumed) beneficiaries of the
organizational development process know. what is really
happening. Therefore, we recommend that the Mission
design and implement a system that would track the work
that contractors and Yemeni organizations are
attempting to do, and pass the results back to various
users:

- The contractor.
The ministry being assisted.
The USAID Mission.
Other potentially interested agencies of
government 1ike CPO.

The Mission should consider expanding the role of its
bi-annual project evaluation to include an organiza-
tional development assessment for all projects which
have- significant organizational development objectives.
(A suggested rough draft form to facilitate quantita- -
tive and qualitative measurements of a project's
progress, and also to facilitate comparisons between
projects, is given in Appendix 1.)

Organizational development evaluations often appear
more useful when they are performed comparatively. We
suggest that the Mission continue the process of
evaluating projects having significant organizational
or institutional development content in pairs or
clusters.

The Mission, on a comparative scale, should assess
various ministries' potential for "organizational
development" before commiting itself to a program with
a particular ministry. Some ministries do not appear
to be as prepared to benefit from a program of
"organizational development" as others. In choosing
ministries, the Mission should use “opportunities for
USAID success" as a major criterion. This needs to be
balanced against "YARG ministry's needs". 1In other
words, the Mission should proceed cautiousiy when

trying to work with the poorest of the poor among the
range of Yemen's ministries.

The Mission should differentiate between working with
(or through) a particular ministry to implement a
particular project, and declaring as its primary
objective "organization building” for a particular
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ministry. Although "organization building" may be
needed by most ministries and government agencies in
Yemen {and most everywhere else}, the Mission needs to
carefully assess the tradeoffs between designing a
project which can successfully deliver goods and
services, and designing a project which has as its
primary objective the building of an organization.
Organization building is not a panacea, especially if
the host country agency is not ready for or receptive
to the idea.

12. Technical assistance teams are often well equipped on
the technical side, but seriously deficient when it
comes to an understanding of "organizational
development" and ways to encourage it. To respond to
this, the Mission should consider creating or expanding
a facilitator/advisory function to assist contractors
with team development {within projects) and with
organizational development (within host country minis-
tries}. This might be someone designated from within
USAID, or a consultant or contractor who would conduct
workshops and provide advisory services. Services
should be related to recommendation number 5, and tied
in with the yearly organizational development p1ans and
the bi-annual portfolio evaluation.

13. Contract teams providing technical advisory services
and organizational development should ordinarily work
in the ministry they are assisting. Separate offices
.do not appear to facilitate the process of organiza-
tional development as well as integrated offices.

14, The ‘Mission should commission a study of Yemeni civil
service laws and personnel systems as these relate to
"organization building". This study should also deal
with the question of pay incentives. (See case studies
on projects 052.1 and 052.2)

Implications

Implication No. 1:

Given the 1imited trained manpower currently available in
Yemen, organizational deveiopment and institution building
are both extraordinarily hard tasks at this time. If Yemen
were a middle level developing country like Tunisia or
Pakistan, it might be more appropriate to put more direct
reliance upon organizational development and institution
building as the primary instrument of Mission policy.

In the specific context of Yemen, however, we believe that
organizational development and institution building need to
be seen as major components of a Targer strategy. One way
to envision this strategy is to see the Mission's portfolio
of projects as a pyramid.
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Figure 2

Percentage of
Mission's Portfolio*:

%
— High Risk
High Gain
Projects
Institution building projects
without tangible products,
but sti1l holding good
Tikelihood of recognizable progress.
%

Solid, productive, popular projects
with tangible visible results.

(* 2 to be derived by Mission staff)

Following the example of the four pillars of AID strategy,
the Mission might note that there are four cornerstones to
the pyramid of AID sirategy in Yemen: 1) tangibility, 2)
productivity, 3) organizational development, and 4)
institution building. Without the first two cornerstones,
the third and fourth are generally ineffective, because the
first two are necessary to accomplish the last two.

The metaphor of the pyramid applies to many of the Mission's
individual projects, just as it does to the overall Mission
portfolio, and for similar reasons. Both individual
projects and the overall Mission presence in Yemen need to
be firmly grounded in tangible, visible productive outputs
in order to buy credfibility and entry. This is true both
for individual projects and for the Mission corporately in
terms of its overall portfolio. Without this solid base,
to attempt the more complex, intangible, politically
difficult efforts of organizational development and
institution building may be futile.
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k. Project 052.1 - Agricultural Development
: Support Project, Ministry
of Agriculture

E. Project 052.2 - Ibb Secondary Agricultural
Institute

Institutional Development Progress Chart . -

"Practical Lessons for Development Management" -
Recommendations, pp. 158-160.
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APPENDIX 1.

Case Studies

A.

Project 028 -

National Water and Sewerage
Auvthority

Project 044 -
Rural Water Supoly Department

Project 045 -
Conference of Yemeni Development
Association ’

Project 052.1 -
Agricultural Development Support
Project, Ministry of Agriculture

Project 052.2 -
Ibb Secondary Agricultural
Institute
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A. Case Study: Project (028, National Water and Sewerage
Authorlty (NWSA)

L. Overview of NWSA:

. Tne National Water and Sewerage Authority was formed in
1373 and given the responsibility for planning, construction,
and operation of water supply and waste disposal facilities for
tne major urban centers of the country. NWSA was set up as an
antonomous authority under the Ministry of Power and Water
Sapply (now the Ministry of Electricity, Water Supply and
seweraqge). From 1973 to 1977, management of the water and
sawer systems for the three largest c¢ities 1n the nation,
sana'a, Taiz and Hodeidah, was consolidated under a Sana'a
aegaquarters. NWSA was created, at least i1in part, at the
nehest of the world Bank which, along with USAID and other
donors, was about to invest heavily in the expansion of the
wacter and sewer gystems 1n the three cities.

NWSA's status as an independent authority is reflected in
several ways. Its personnel system 1s separate crom that
1mposed on government ministries. It 1s thus able tec pay
somewhat higher salaries, and thereby attract and retain the
hignly gqualified individuals, particularly engineers, that it
needs. (Tne advantages of this arrangement may have been
somewnat diminished in recent years as the differences between
ministry and authority salary scales have been narrowed, and as
newer authorities, i.e. Yemenia and the Electricity Authority,
have had somewhat better pay scales established.}) A turther -
aavantage of the independent authority status is that the
Director General of NWSA reports directly to the Minister of
Electricity, Water Supply and Sewerage, which may be a partial
explanation of NWSA's relative success in securing YARG
vudgetary support for its capital investment needs. A final
affect 0f the independent authority status is that NWSA is
2xpected to operate as a commercial entity, eventually
supporting itself from its own revenues.

NWSA 1s now responsible for water supply service for
Sana'a, Hodeidah, Taiz, Iob and Hajjah, and sewerade service
tor Hodeidah and Taiz. The sewerage system for Sana'a 1s under
construction and expected to be-completed by mid-1986. Major
improvements to the Ibb water system, a completely new sewer
system tor Ipb, and new water supply and sewer systems for
Dhamar will be contracted by the end of 1986.

NWSA's formal legal mandate to provide water and sewer
services is nationwide and not restricted to urban areas. It
was given tne responsibllity tor the three major cities at 1ts
incorporation, and has since been assigned specific responsibil-
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ity Eor [pp, Dhamar and Hajjah. Feasibility studies for the
next eleven largest cities are being negotlated 1in late 1985,
ANSA currently gives priority to urban areas because this is
Z2lt to be most cost effective in terms of impact on public
2altn ana sanitation. 1Its mandate will allow 1t to service
snall towns and rural areas when and 1f it chooses to do so,
witn the only condition being that it must have adeguate
financing before it undertakes rural activities. NWSA is the
only public agency authorized to undertake long-term borrowing
to tinance water and sewer services. If, at scme point in the
future, NWSA should expand 1nto rural areas, it would be able
to offer a much wider variety of services than RWSD durrently
offers.

e

In the early 1980's, the World Bank estimated that total
invesctment needed for urban water and sewer supply in Sana’'a,
Taiz, Hodeidah, Ibb and Dhamar by 1986 was approximately $600
m1llion. Because planning and construction has slipped behind
scirtedule (through no fault of NWSA's), this amount has not
materlalized yet, but plans call for the completion of this
wark py 1988. If the feasibility studies for the next eleven
largest cities lead to further construction of systems, as they
surely will, NWSA is probably at the current limits of its
management capacity, both in terms of existing systems and
construction of:rnew systems.

Nw3A has performed very well in its twelve years of almost
carpulent growth. It has a reputation, with donors and with
Yemenis, for good management. Some feel that it is one of the
nest managed organizations in Yemen. Its success 1n management
is clearly linked to 1ts success in recruiting, training,
recaining and wotivating qualified personnel.

A systematic study of NWSA's recruitment and training needs
tnrough the early 1980's was done by the World Bank and AID.
This study showed that NWSA's only hope for coping with .the
explosive growth projected in water and sewer systems was a
tocused and determined etfort to recruit and train new start.
Recrulitment was clearly helped by NWSA's ability to coffer
competitive salaries, but it was also positively affected by
tne tact that NWSA recruited many of these persons, many of
them recent graduates of Sana'a University, with the promise ot
almost i1mmediate advanced studies. Training in engineering and
management was offered by the coordinated programs of several
donors. USAID's Project 028 was part of this effort. Lower

level technical training was arranged by NWSA from Yemeni
sources.

Retention and motivation of trained persons is no doubt
related to NWSA's competitive salary structure, but may also be
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lated, at least for higher level positions, to a certain
ndency within NWSA to delegate authority and responsipility
a very rare tendency 1n Yemeni organizations. It is also
reported that communications among NWSA managers are more
systematic than is normal in Yemeni organizations. There are
regular staff meetings in which agendas are adhered to. NWSA
1S a relatively satisfying place to work.

e
te

NWSA staff has grown very rapidly indeed. From just a few -
staff 1n 1973, it grew to 550 by the end of 1981, 724 by June
39, 1vd2, 1,136 by December 1984, and over 1200 by June 1985.
As or June 1985, NWSA employed about eighty engineers, making
1Tt Dy Tar the largest emplover of engineers in the water
sector. When lookiny at the growth 1n personnel, it should be
kept in mind that the workload has also expanded dramatically
during tnis period. New systems have come "on-line", old
systems have been expanaed, and the planning and management ot
new constructlion has reguired a large effort.

Althougth the growth in personnel numbers and the skills ot
the persons has been for the most part an absolute necessity,
done according to plan, some in NWSA have recently begun to
doubt whether all of the growth in numbers has been necessary.
Taey point out tnat in recent years- personnel numbers have

-grown faster than planned, and faster than the output of NWsA's

water systems. (See Appendix 1 for selected indicators of NWSA
performance, 1981 to 1984.) For example, from 1981 to 1984 it
was planned tnat total staff would increase from 550 to 940.
The actual numper for 1984 was 1,136, 121% of the target.
Yuring this same period 1t was planned that NWSA's net water
production would grow from 7,200,000 cubic meters to 29,952,000
cubic meters. Tne actual figure for 1984 was 11,990,000 cubaic
meters, an Lncrease of 67% over 1981, but only 40% of the
planned output. Net water production lagged behind planned
water production for two well understood reasons: {1} the
decline of the water level in the Sana‘'a wellfield, and {2) the
loss before it passed through water meters of 50% of the water
pumped into the mains in Taiz. The growth in personnel might
well be explained by factors unrelated to water system
productivity -- planning and construction of new systens, for
example. Nevertheless, some NWSA staff feel that there 1s a

modest tendency toward over-statfing, or alternatively, that
the staff tney have are not as productive as they might be.

As was stated earlier, NWSA is expected to be basically
self-supporting, although everyone realizes that the huge
capital investments necessary for the construction of the major
water and sewer systems will be donor financed. Most ot this
tinancing is loan money, not grant money. In recent years NWSA
nas achleved an operating surplus, but after allowances for
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Jepreciation and 1nterest, it is still running a derficit. A
Large increase 1n the rates cnarged for water and sewer
services was implemented 1n November 1985 to eliminate this
deficlt and actain a 5% return on net 1nvested capital.

_wnetner NWSA subscribers will pay the higner rates is open Ekor

JuasTlon.

The rate structure 1s prodressive ~- the more water used,
Ene higner the unit cost -- to encourage water conservatlion ana
make sure that poor households can atford water. Sewer charges
are pased on water consumption, and are also progressive.. The
first ten cubic meters of water used per montnh costs YR 5.40,
wnlch is a highly subsidized rate since it costs about YR 10.50
to produce (see Appendix 2 for the complete rate structure).
2ublic bhuildings, mosques ana schools receive subsidized rates,
out ractories pay dearly Ffor water -- YR 20.00 per cubic
meter. This is a deliberate attempt to discourage the
“evelopment of water consuming industries in Sana‘a. This rate
structure 1s designed to achieve the desired return on
investment by 1987.

NWSA has just started preparation of its Third Five Year
Plan. Present indications are that NWSA would prefer to
concentrate on improving the operation of 1ts existing systems
in the next ftew years, rather than continue to construct new
systems. Tnere 1s gooa potential for lowering the costs of
operation of their existing systems, if they can just
concentrate on doing so. for example, only about 45% of the
bulldings in Sana'a have NWSA water service (80,000 pbuildings,
with 36,000 connections). Increasing the ratio of connections
£o buildings would help NWSA amortize the large capital costs
of the system. Furtherinore, NWSA has a significant problem
wlth past due water bills 1n Sana‘'a, and with leakage and
illlegal connections in Taliz. Dealing with these problems would
significantly improve NWSA's revenues. Despite NWSA's
preferences, it seems doubtful that they will be allowed to
pull back rrom rapid expansion of the areas served, since the

central government places a high priority on extending modern
services to all areas of the country.

NWSA's organizational structure is presented in Appendix
1. This structure is reasonably well suited to NWSA's needs
and no changes are contemplated at this time.

2. Overview of Project 028:

Project 028 was designed to contribute to a goal of

improving the health conditions of the people of the YAR. The
project purpose was to develop NWSA into an effective entity,

capanle of managing, planning, constructing and operating urban
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water and sewer systems. The project design called Eor two
primary 1nputs to achieve this purpose: (L} a technical
assistance team to upgrade the tiscal and administrative
a1visions ot headguarters and branch offices, and {(2) a total
of 474 person-months of academic and specialized training, with
an "ootion" for 120 additional person-months if the
construction of water and sewer facilities tor Ibb and Dhamar
was3 undertaken.

The technical assistance team, as proposed in the Project
Paper, consisted of a Technical Advisor, a Training Advisor,
two Filscal Advisors, and two Malintenance Specialists. Project
aesigners nad imagined an intricate, well-reasoned scheduling
of the arrival and departure of the various advisors commencing
in Januwary 1978, and terminating some three and one-half years
later. Up to s1x person months of short-terin consulting
Sservlices were also provided.

Project 028 was jJustified by the need to prepare NWsaA to
manage its rapidly multiplying urban water and sewer systems.
Commltments had been made oy various donors, teasibility
studies were underway for future expansions, and construction
was in progress on the major systems of Sana'a, Tailz and
Hodeidah. 1Investments of more than $600 million (later revised
to $800 million) were projected over 'the next several years..
NWSA clearly lacked .the capacity to operate and maintain these
systems. ‘'I'ne development of tals capacity was regarded as
absolutely necessary, and cheap "insurance" on the donors'
large investments. What might have been a routine technical
assistance project was turned, by the need to coordinate with
sevaral donors and the looming completion of several new
systems, into a very complex, interdependent problem.

A close reading of the Project Paper suggests the potential
for trouble. It is filled with references to the role of the
"advisors" as "operational and advisory" (emphasis added). The
advisors are charged with preparing a number of very long-range
plans and studies, while also being required to perform tasks
"as assigned" by the Director General of NWSA. Certain
sections of the Project Paper make it clear that the advisory
team 1s not, in fact, a team. The Team Leader is more like a
team administrator. All advisors report Lo the Director
General of NWSA. They specifically do not report to the Team
Leader. Tney are assigned to several departments scattered
throughout NWSA and its local branches. Required skills and
job descriptions of the variocus advisors vary yreatly.

Despite the apparent complexity, project designers, under
the pressure of the imminent completion of the new water and
sewer systems, programmed a series of short deadlines. These
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aeaalines were badly breached betore the project even got
underway. For example, the designers had allowed rfour months
between the signing of the Project Agreement and the signing of
a nost country contract. The actual time required was eighteen
nontns. NWSA signed a contract with Technical Mandgement
services, Inc. (IMS{) on May 24, 1979, and the tirst advisor
arrived in the rall of 197Y. : *

The contract whicn emerged was different 1n at least two
crucial respects from that envisioned in the Project Paper. It
dade no provision for a Training Advisor on the contract team
(nor was an internal NWSA training advisor named), and the
tecinical assistance was to be proviaed over a period or 27
montihs, instead of the 42 months the designers had wanted.

The early months of the project were filled with triction
and btailure to perform. NWSA failed to provide an adequate
nuanber ol candidates for long-term training. However, no
outcrles were raised since there wasn't any training advisor.
Tne advisors who were on-site were doing a great deal more
operational work than they cared to do, at great cost to their
planning, training and institutional development assignments.
Tne tension between their own preference for advising and the
Director General's need for "hands on" operational support
hecame an open controversy in July 1980, when the Director
yaneral sent letters vo TMSI and individual advisors indicatlng
n1s dissatisfaction with their work, asking them to document
thelr daily activities, and ‘asking for tne discharge of two
advisors. An explicit decision was made to have the “advisors"®
concentrate more on solving the immediate problems. The
Tecnnical Advisor and the two Maintenance Advisors became part
oL NWbA's de facto engipeering staft.

Virtually no progress was made in the training program.
Finally, in lLate 1980 or early 1981, USAID selected, and
separately funded, a training advisor. This person served just
a rew months before being released in April 1981. At chis
point, the TMSI contract was amended to provide a training
advisor.

An evaluation of the project was done 1n September 1981.
It found that just two ot the anticipated twelve long-term
academic training candidates were studying in the US.
Furthermore, neither candidate was doing well in his studies.
No non-academlc or third country training had been accomplished
in the then three year old project. NWSA had managed to cycle
twenty-four newly recruited technicians througn courses at the
German Vocational School in Sana‘'a.

In the several months tollowing the September 1981
evaluation, the TMS5I contract was amended several times to



= ox Sm ww '

ﬂ-&-'—-'-—'-‘-h

provide short-term operations and maintenance training to
Wvsa. 'Tnese amendments also generally provided that the.
short-term trainer/consultants were to nhave specific NWSA
counterparts assigned. By this time, a long-term training
advisor had arrived and three or four additional long-term
participants departed for academic programs in the US.
Candidates for the remaining half-dozen long-term training
slots materialized in the spring and summer of 1982.

In the summer of 1982, $1,100,000 of funding was added to
tae project and the PACD was extended- to December 31, 1986.
The goal and purpose of the added tunding were exactly the same
13 1n tne original project. “The additional Funding, and some
$5U00,000 left from the original funds, were applied to: (1)
on-tne-job/classroom training; (2) mid-level management/
tecnnical training tor supervisors; and (3) long-term academic
training as required. Emphasis was placed on the first two
areas. 'T'he first 1tem was a direct attempt to provide the
pasic technical ftraining neecded by NWSA walker and sewer sysktem
operators using existing Yemeni vocational-technical
z=ducational centers. The second item provided water and sewer
D& training for up to fifty supervisors, tor a total of up to

450 person-months. A training advisor was also providea tor an
additienal eighteen months.

Despite the sometimes rocky relationship between NWSA and
tne -TMSI advisory team, NWSA eventually requested that TMSI be
awarded the additional work.on a sole source basis. Once the
advisors stopped "advising" and started “"doing", they were
avidently effective in meeting NWSA's immediate needs. Also,
tne snocrt-term-0&M training provided under an amendment to the
coriginal contract went well.

3. 1Institutional Accomplishments:.

Institutional development has clearly taken place in NWSA
since 1973, and during the period of Project 028, £from 1977 to

the present. Indications of that development are?

a. NWSA does seem to be able to recruit and retain
"qualified personnel. This is particularly noticeable
in the cadre of eighty fully trained engineers,
several of them products ot Project 028;

D. NWSA values training and skill building more than most
Yemeni public agenclies. A training advisor reports
directly to the Director General. NWSA continues to
formally train technicians through Yemeni vocational-
technical centers and the National Institute of Public
Administration. Those who complete prescribed
training courses receive modest pay raises.
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. NWSA uses a sophisticated computerized billing and
accounting system, which gives them exceptional (for
Yemen) information about individual accounts
receivable and their total financial situation. This
system, produced by NWSA Yemeni programmers, 1s

currently beilng adapted and adopted by the Electricity
authority.

It 1s difficult to attribute many of these accomplishments
to a specific donor project. There have been many donors, a
a1x of capital developwment and technical assistance projects,
and several hundred million deollars spent or committed. In
Zails context, it 1s very difficult to isolate the
ccomplisninents of Project 028.

One accomplishment that can be directly attriputed to
Project 028 1s the computerized accounting system. A primary
rocus or technical assistance during the rirst phase ot the
project was improving the fiscal and administrative capability
of swsa, TSI provided the advisor who trained the Yemenis,
wno programmed the system. That advisor remains with NWSA
today under direct contract. It 1s interesting to note that
tne advisor claims to have refused to write programs, despite
pressure to do so, and to have insisted on training Yemenis to
program. He feels that he was able to "buck the system”
pecause of the scarcity of good programmers.

4. Institutional Problems:

Tne first thing that should be said is that NWSA's problems
are not serlous in comparison with many other Yemeni public
agencles. Having said that, it is also clear that Project 028

11d not accomplish many ot its more far reaching institutional
goals, many of whicn may not hnave been attainable. For

example, the following are presented at various points 1n the
Project Paper as £E0PS:

a. NWSA achilieves a 5% rate of return to net fixed
investment by 1984;

0. NwWsA has influence in the city planning process in

Yemen 1n order to plan water and sewer expanslion in
harmony with clty expansion;

C. NWSA adopts a uniform plumbing code.

none ofF tnese goals has been achieved. Tune recent rate
increases represent movement toward a 5% rate of return, but
tne new rates were only implemented under pressure trom the
world Bank (IDA). ‘“These goals seem rather lorty for a #$6
million dellar project in an $800 million "game".
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NWSA is believed tv have continuing relatilve weakness in
tne operation and maintenance of its water and sewer systems.
D« capacity is thought to be weak relative to headguarters’®
aosility to plan and manage the construction of new systems, and
relative to the increase in the number of systems to be
managed. A project of the German aid agency {(GTZ) is supposed
Lo start in early 1986 to improve the O&M capacity orf NWSA
branches.

NWSA prides itselt on being relatively independent of
roreign advisors. They have clearly made progress in the last
several years i1n this respect. This "independence" is somewhat
illusory, however. NWSA degends a great deal on contractors
ror fFeasibility studies, designs, construction supervision,
=TC, In part, this is due to donor insistence that firms from
tneir countries do some ot the work, and in part it is related
to nWSA's own limited capacities. It should also be noted that
NwSA won't be completely independent until the loans are pald
2Lt. Donors have contractual rights, arising from loan
conditionalities, to impose water and sewer tariff increases
and to restrict NWSA's borrowings from other sources until the
Loans are paid back.

There has peen a tendency over the last several years to
derine NWSA's institutional strength in terms of its ability to
feet” the challenges of rapid growth. This is one measure ot
1ts institutional capabilities, and NWSA has .performed well.
Another challenge of institutional strength will emerge when
tne period of rapid, donor financed expansion ends. At some
point, NWSA will have to finance the construction of new,
probaply very much smaller, systems from its own or YARG
resources. In a sense, donor resources and i1nfluences have
treed ~WSA from a number of Yemeni constraints which may
reassert tnemselves when NWSA has to survive on Yemeni
resources alone.

-

D Lessons Learned:

a. $400 million w1ill produce institutional impact --
especially when another $400 million is 1in the

pipeline" What this point really says 1is that NWsSA
can't be compared to any other case that the team is

scudylng. Tne 1mportance of correctly investing and
managing such sums of money is so compelling that

institutions are driven to improve in ways that no
technical assistance project can hope to match.

b. The several donors involved 1n the institutional
development ot NWSA may have added a salutory element
ot redundancy. DbLponors may have "over invested" 1n
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institutional development because of the difficulty in
defining what "it" 1s, pecause of each donor's concern
that others wouldn't give it enough attention, and

because of the perception of instituticnal development
as "cheap insurance" on the large capital investments.

NWSA's institutional development has peen greatly
increased by the fact that 1t will have to operate and

maintain the systems under construction. ‘The certain

knowledge that they will have to operate and maintain
the complsted systems has "rtorced" NWSA to internal:ize

the technologies involved.

Tne relatively long time-frames of capital investment
may enhance the institutional development process.
Institutilonal requlrements bpecome known betore they
are actually required, thus giving time to prepare for
tnem. The challenge to manayerial capacity
represented by scheduled completion of major new
systems in Sana'a, Taiz and Hodeldan was recognized
several years 1n advance. Whille the problems were not
solved well in advance, the lead time did offer time
for an instituticnal "learning curve", which may be

expected 1n most institutional development attempts.

Team structure, and lack. thereof, does make a
difference in institutional development efforts. The
IMST advisors might have been better able to maintain
the institutional development goals of Project 028 had
tney been a team. As it was, they were divided,
fragmented, and geographically dispersed. Since
institutional development is frequently poorly
understood by host country personnel, conscious
construction of advisory teams is probably desirable.

As a general rule, host-country contracts should not
be usea to achieve institutional development

opbjectives. Thils arrangement gives too mucan freedom
to host-country persons to undermine the achievement
of opnjectives that they are not likely to understand.
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Teble 1%
comparison of Selected NWSA Performance Indicators
1981-1934
Net 3
Inaicator 1981 " 1984 Increase Increase

7,200,000 11,682,835 4,482,835 62
31,389,600 57,109,505 25,719,905 82
36,000,000 66,378,530 30,378,580 44
12,285,210 12,285,210 100
Toral manpower T 550 1,136 586  LU7

lo,042,450 39,751,013 23,708,563 148

Net wakter production
Production cost
waLTar revenues

bewerage revenues -0~

salaries and others

Soarce: “Evaluation of the Second NWSA Development Plan®’
Department or Planning and Statistics, NWSA, 1984.
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Table 2
Comparison of Selected NWSA Performance Indicators
(Actual vs. Planned, 1984)

1981 1984 1984
Actual Planned Actual

Actual/

Indicator Planned

New water productien 7,200,000 29,952,000 11,990,000 40

water revenues 36,000,000 149,760,000 66,378,580 44

Sewerage revenues -0 24,400,000 12,285,210 °5¢
Salariles and others 16,042,450 44,020,482 39,751,013 90
Manpower 550 940 1,136 121

Investmnent expend., 341,879,212 52,846,000 60,329,039 114

source:; "Bvaluation of the Second NWSA Development Plan™
Department of Planning and Statistics, NwW3A, 1984.
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NWSA ORGANIZATION CHART

Minister of Electricity,
Water Supply,
and Sewerage

Secretariat . ) Legal Advisor

Managing

Director
Training ‘fechnical
Advisor Advisor

Deputy Director and
Director 'of Operations

Controller's Planning and Financial Technical Administrative
Depar tment Statistics Department Department Department
Department

Branches

Note: Branches all have Financial, Technical and Administrative Departments reporting
to the Branch Managers, who in turn report to the Deputy Director.

Source: Sana'a Basin Water Resources Assessment, WASH, October, 1985,



NWSaA Wwater and Sewerage Tariffs
November, 1945%

~

Quantity {(Cuplc Meters) /Month Cost/Cubic Meter (Yemeni Rials)
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~Jarter for Domestic Uses:

Less than L0 Water -~ 5.40
- Sewer - 3.10
11 - 20 Water - 6.90
sewer - 3.90
2L - 30 Water - 9.50
Sewer -~ 5.40
31 - 40 Water - L2.60
sSewer - 6.90
Greater than 40 Water - 15.50
Sewer - 9.00
Puplic Buildings, Foreign Embassies, -Mosques and Schools:
Less than 40 wWater - 1lz2.00
Sewer - 10.00
Greater than 40 Water - 16.00
Sewer - 14.00
ractories:
All guantities Water - 20.00
Sewer not provided
Commercial Establishments:
All guantities Water - 12.60
Sewer - 6.90

* Rates vary slightly tn Hodeldah from those presented here

because of c¢limatic differences.

Note: water production costs are approximately YR 10.50/M3

S-urce:  Department of Planning and Statistics, NWSA
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s. Case Study: Project (044, Rural Water Supply Department
(RWSD)

i. Overview of the RWSD:

Tne Rural Water Supply Department was formed in 1972 as a
departnent of the Ministry of Public Works. The Department is
responsible for designing and constructing water systems in the
smaller towns and rural areas of the country. The wNational
Jater and Sewerage Authority (NWSA) has the mandate for
construcktion of water systems for the larger towns, including
3ana'a, ‘Taiz, Hodeidah, Ibb and Dhamar. The mandate of the
AWSD does not include responsiblity Eor gperation and
maintenance of completed rural water systems. Formal operation
and maintenance responsibilities are vested with the village

when a project 1s completed. The mandate for improved health
and saniltation lies with the Ministry of Health.

The rural water "sector" is highly fraguwmented, with little
national policy and operational coordination among the various
nublic agencies i1nvolved. One study cites seventeen public
ajencies as having some responsibility in this sector. 1In
early 1982, the High Water Council was formed to coordinate all
activities concerning water resources and prepare a national
molicy and plans for water resources Jdevelopment. However, the
Council rarely meets and has been unable to make policy. The
Director General of the RWSD is a member of the thirteen-
member Council.

Since its inception, RWSD has vteen heavily dependent on
donor assistance. USAID has provided almost contilnuous
assistance since 1972. A WHO expert was assigned to the
Department at its inception, and a long-term UNDP/WHO/UNICEP
project of institutional strengthening was put in place in
1975. The project was reduced somewhat in 1983, but a WHO
expert works 50% of his time with the Department, several
former UN volunteers have bheen hired directly by the -
Department, and two UN volunteer engineers remain in place
today. The Department has also received commodity aid and
technical assistance from several other foreign donors,
including the Netherlands, the Federal Republic of Germany,
Saudi Arabia, Japan, the Arab Fund, and Irag. The degree and
variety of external assistance does not, however, imply a
pliant Department. Indeed, at least as far as Project 044 is
concerned, donor influence over the Department is tenuous,
aifficult to define, and usually limited to engineering and
assoclated technical subjects.

Clean water is a vital necessity and in short supply in
rural Yemen. Therefore, the Department has been under heavy



QI S .

oo b o ¢

vressure to construct rural water systems. This pressure is
yiven voice every business day by scores, if not hundreds, of
raural villagers who journey to Sana'a to the Department's
offi1ces and corridors to make their needs known. The
articulation of demand is so intense as to interfere with the |
ocderly planning and delivery of such servicgas.

Reliable information as to Department organization and
size, and changes thereto over time, has been difficult to
assemble. It appears that the Department-consisted ot
approximately twenty-five persons when organized in 1972, and
that 1t pas grown to approximately 125 persons today.
Degree-holding Yemeni engineers and administrators have always
bz2en 1n short supply in Yemen. 7Two of the Department's senior
Yamenl staff, in addition to the Deputy Minister, hold
enjineering degrees. Several other staff hold diplomas for
technical or administrative training. The shortage of
qualified personnel extends throughout the Department, however,
a3 1t doés throughout the entire government. Reliable
statistics tor the RWSD are not available, but .information for
.fransCentury's local-hire and Ministry counterpart startrf
'suggest that approximately 90% of the lower level technical
staff have completed less than ten years of formal schooling.

wnile the mandate for building rural water- systems formally
lies with RWSD, other public agencies have independently
andertaken the construction of such systems. Foremost among
these are the Confederation .ot Yemeni Development Authorities
(CYDA) and the Ministry of Agriculture and Fisheries. Several
of the Regional Development Organizations (see Case Study on
Project 052.1) .nave also been active in providing water
supplies. Owing to the several providers of water systems, an
accurate total count of the number of systems installed does
not exist. However, the UNDP WHO project with RWSD has
kept count of the systems constructed by RWSD using its own
resources since July 1976. These data are presented in Table 1.

One has to be somewhat cautious about trusting these data
because they show that almost one-half of the water systems
conpleted by RWSD using its own resources in the nine year
oderiod were completed in 1980-8l. A dramatic surge of pump
installations and well drillings also occurred in 1980-81.
Perhaps not coincidentally, 1980-81 was the end of the YARG's
First Five Year Plan. It 1s possible that different
definitions of "completed projects" were used in this final
year of the Plan, as RWSD tried to meet its goals. It is also
possible that the surge in completed water systems, wells
drilled, and pumps-installed in 1980-81 represents genuine
accomplishments. Remittances from Yemenis working abroad were
quite aigh, and YARG was spending quite heavily during this

~
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Taple 1

Projects Financed and Constructed by RWSD - July, 1976 - July, 1985

' ’ Beneflciaries

Projects Wells Pumps Population as % oL Total Total Cost
Year® Completed Drilled Installed Benefited Population (YR)
76-77 38 20 NA . 158,086 2.43 NA
77-78 55 30 61 . 101,160 1.56 35,333,000
78-79 , 115 77 94 151,810 2.34 40,855,000
79-B0 156 43 28 145,640 2.24 85,176,000
80-81 453 303 290 209,870 3.23 231,727,000
Subtotals 816 473 473 766,566 11.79 393,091,000
"81-82 50 129 80 120,440 1.73 100,500,000
82-83 48 300 120 177,640 2.56 150,000,000
83-84 . 40 200 120 . 83,000 1.19 86,000,000
84-85 55 244 86 ) 86,015 1.24 20,310,000
Subtotals 193 873 - 406 467,095 ’ 6.72 - 356,810,000
TOTALS 1,009 1,346 879 l, 233,661 18.51 ' 749,901,000

* Year 1s July to June

Scurce: RWSD/WHO
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time. Total government spending has declined significantly

since approximately 1981-82, and it seems logical to assume
tnat WWSD's budget has likewise declined.

Nevertheless, these data show much lower production of
conpleted water systems in the four years of the Second Five
Year Plan. The fifty-five systems completed in 1984-85, the
hignest output for any year of the Second. Plan, represent a
concerted effort to complete systems started but lefc
anrinished in several previous years. Very few new starts were
uandertaken in 1984-85. > .

Over the past nine years RwWSU, using its own resources, has
improved water facilities {not necessarily meaning complete
Jiped water systems) to about eighteen percent of the
Qopulation. Pernaps a further five percent received
tmprovements to their water systems prior to July 1976. This
means bthat water supplies for somewhere between twenty and
twenty-five percent ot the population have been improved by
RwSD. Donor funded water systems, including those of Project
V43, and those provided by other public agencies are in
addition to the 1improvements discussed here.

Almost all of RWSD's approximately 125 staff members work
in its Sana'a headquarters. There are new and very small
regional offices in Dhamar and Taiz. Hodeidah will have a
regional office in the near future. RWSD's Director General
axerclses strong personal control over all aspects of the
organiztion. He and his two top assistants have mailntained

their positions since RWSD was founded. The Director General
reports to the Deputy Minister of Public Works.

2. 2roject 944 - Small Rural Water Systems:

The "Small Rural Water Systems" activity has a long history
in USAID/Sana'a's portfolio. Development of the 'water sector
has been a USAID objective since 1962. USAID has been working
1n the rural water sector, through projects 022, 044/ and,
currently, 044/I1, almost since it helped to create the Rural
Wwater Supply Department '(RWSD) in 1972. Bach of the three
projects had/has the dual objectives of (1) creating rural
water systems and (2} enhancing the capacity of RWSD to provide
such systems. Project 022 paid only moderate attention to
enhancing capacity, but in the succeeding projects the emphasis
on institutional development has substantially increased. 1In
the 044/1I1 project paper, ten of the fourteen outputs are
concerned with institutional development. These activities are
brierfly summarized in Table 2.
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Table 2

USAID Rural. Water Projects - 1972-19393

LOP
Funding

2roject Years (US$, 000)
022 1572-78 4,880
Liaited 1978-80 145
scope Grant
014/1 1380-84 8,690
044/1I1I 1984-89 12,810
TOTAL: 26,525

Purpose and/or Objectives

1. Establishment of a well
drilling division and

mechanical section

2. Setting up of workshop and
warehouses

3. Provision of materials for
the construction of small
waker projects

Continuity of USAID/RWSD
activities during extended
negotiations tor Project 044

1. Assist 140 (later reduced to
80, reduced again to 55)
selected rural villages,

- through RWSD, to construct,
maintain and manage their
own water supply systems

2. Provide the basis for insti-
tutionalizing the project by
improving the administrative
capabilities of RWSD, and
the participatory involvement
and operational capability
of benefited villages

Goal: Improve the rural
population's access to water
Purpose: Strengthen the
managerial, technical and
financial capabilities of RWSD



-

ok o on -

-’--‘._:-‘qqn'ﬁl—'—»-i-,i-

Project 022 and the Limited Sceope Grant were img
Al direct hire stafbl, personal services contractor:

3pall contingent of US Peace Corps volunteers. Pro

onases I and IT, has been the responsibility of tlew
ransCentury Foundation (NTF} under a Cooperative A

signed July 28, 1980. Bach of the projects has exp

delays and difficulties in either project negotiation and
sLark-up or in implementation, especially in the institutional

dev=alopment aspects of implementation.

Although a relatlvely minor donor in Yemen, USAID has
played a larger role in the rural water sector. Most other
donors in this sector have limited their activities in one
way or another. Wo other donor has the high degree of )
involvement with RWSD and Yemeni villagers, and the extensive
and continuing scope of operations that USAID has through
projects 022 and 044. -

e need Lor rural water systems In Yemen 1s stagygering.
in l¥B3 1t was estimated that perhaps twenty percent of the
vural copulation had access to an improved walber supply
system.  TE this percentage is applied to the- approximately
5,000 villages in Yemen, it can be estimated that 4,300 water
3ipply systems were needed as of 1983, Since less than 200
systems are currently being built by RWSD and its associated

s donor projects per year, it seems clear tnat providing rural

water systems will remain a high priority Eor decades to conme.
furtdirmore, If one assumes that the average_direct cost per
witer system borne by Project 044 to date, 934,000 is a
reasonaonie approximation of the cost per sysLem tc build tHe
reraining 4,300 systems, then the donor contributions to meet
cne direct costs for rural water systems in Yewmen amounts ©o
some 5140, 290,300. Yven assuming that a large vercentage of
the remaining systems could be (or have been) financed by the
villages themselves and constructed by private contractors,
there remain thousands of wvillages without access to adequate
sources of water. This situation leads wvery quickly to the
conclusion that development of a wholly Yemeni capacity to
provide rural water systems, i.e., institutional development,
is the only reasonable approach to the problem.

Project 044/I was evaluated in March 1982, and again in
Dctober 1983. Both evaluations appear to have had a
siinilicant impact on the institutional development activities
of projects 044/1 and 044/II. The conclusions of kthe March
1982 evaluation with respect to the project's institutional

development objectives are particularly noteworthy, and are
repeated below:
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"An original output of the project was to provide the
means for institutionalization of the of the project with
RWD. Experience has shown that the RWD does not yet
recognize a need to improve its own capabilities at its
nighest >evels, nor does TransCentury have the personnel to
influence such a decision ... Recommendation: This output
should be reworded to read: to create a cadre ot
vechnicians within RWD capable of supecrvising constructlion
work and maintaining acceptable standards of construction.”

The evaluation also recommended the elimination of other
features of the project with institutional development
implications, namely the collection of socio-economic data in
teasibility surveys and the establishment ¢f a donor
coordinating committee. Although the evaluation further
recommended that the MPW be required to "demonstrate its
receptlvity" to the project's insitutional goals and appoint &
chief counterpart, the net effect ot the evaluation was to
eamphasize the project's production goals at the expense of
those in 1nstitutional development.

Tne Octeber 1983 evaluation of Project 044/1 noted that
TransCentury and RWSD had responded satisfactorily to the
recommendations of the earlier evaluation. This evaluation
spoke very positively of Project 044/1's accomplishments, but
emphasized a need to improve certain aspects of its
institutional development work. It suggested that a new
training program be initiated in the areas of sub-project
survey, design and estimating, in order to transfer these
sKk1lls to Yemeni technicians. The evaluation furtner
r2commended that Yemenl engineers be attracted. to the project

with pay incentives, and that on-the-job training be provided
to private contractors.

The October 1283 evaluation also made recommendations for
changes 1n project management. These included the hiring of a
Project Executive Officer, a training and institutional
development -person, and a public health/sanitation specialist.
These recommendations indicate a concern with procject manage-
went, and also suggest that the evaluators telt that project
institutional development activities needed more attention.

Despite continuing difficulties with institutional
development activities, Project 044/ accomplished many
things. It did, in fact, build high guality rural water
systems and was able, in the later years of its existence to
increase the number built each year. Beneficiary villages
contributed substantially to the costs of these systems, and
appear to be able to operate and maintain them satisfactorily.
Project staff were and are able to work in rural Yemeni
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villages without beacoming entangled in village disputes or
offending local customs. In a society with xencophobic
tendencies this is a notable accomplishment.

Purthermore, project survey, design and construction
activitles have been simplified and standardized in order to
racilitate transfer to Yemeni technicians. Transtexr ot
knovledge to RWSD technicians and village operation and
malntenance persons 1s taking place at an increasing rate.
Ralationships between the Project and RWSD are very good. RWSD
oLfizlals trequently expressed unsolicited prailse for the
Project and Lts Chief of Party during the interviews Lor this
zase study. 1In the negotiations for 044/11, RWSD expressed a
desire for an expanded scope of action for the Projecrt,
Soe~atically, they requested assistance from the Projact in
reorganizing the RWDS and for expatriate staff assistance to an
Office for Planning and Management within the RWSD

There_aie aspects of the Project which remain problematic
oo @specially institutional development activiti

- = L 1ties. 3o
taese difficulties appear to stem from a lack of a clearT? of

articulated and agreed upon strat i i i
Seveiapated. g P a égy for 1nStltuF10nal

3. Institutional Accomplishments:

The institutional accomplishments of

_ Project 044 can b
sunmmarized under the following headings: o

a. Goodwi1ll with YARG:

Establishment of systens, proéedures and standards;
Training of technicians and villagers.
Project 044/I started u

including strained USAID re
government. From these ver

ndg; difficult circumstances,
lationships with the RWSD and the

y difficult beginnings, Project 0414
nas manzged to re-establish a high degree of acceptance by the

RWSQ. ?cceptance_by RWSD appears to be based in part on the
Project’'s accompllshments'ln completing the construction of
vrural water systems, and in part on the good relationships

between the project's Chief of Party and his counterparts and
Other senior officials of the Ministry.-

The Project goes about the busj © pui
: C iness of puilding rural water
systems and transferring skills to technicians and villagers in
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an organlzed, systematic manner. The development, and
continual improvement, of the many systems, procedures and
standards which comprise an organized system 1s a considerable
institutional accomplishment. They appear to be both
cechnically/professionally acceptable, particularly with
respect to huilding water systems, and well adapted to Yemeni
clrcumnstances.
LJ

The Project- has clearly responded to the 1982 evaluatlon
with a consideraple emphasis on the training of RWSD
technicians-. WSD officials are apparently quite satisfied
with the resgsults. A rather cursory examination ot the program
ror training villagers in operation and maintenance of water
systems also suggests that 1t is well thought out and effective
in transferring necessary basic skills. What 1is most
Lapressive aoout these eiftorts is the Project's evident
comnitment -to pragmatic results and continuing improvement of
ti1e processes.

4. Instituticnal Problems:

The institutional problems noted during this assessment of
Project 044 include the following:-

2. Primary reliance on training as a strategy of
: organizatidonal/institutional change;

b. Primary reliance on a very few counterpart
relationships and goodwill as mechanisms for
influenceing RWSD;

C. TransCentury and RWSD!s apparent weakness in recruiting
and retaining well-qualified administrative staff:

d. Further, the project should seek increased involve-
ment of the private sector.

Following the recommendations of the 1982 evaluation, the
Project concentrated much of its energies on the successful
training of Yemeni technicians in constructicn skills. However,
the transfer of skills, although clearly necessary, is only a
beginning for institutional development. Moreover, new skills
are unlikely to be practiced.-on the job if their exercise is
unrewarded. Since RWSD does not yet do so, we should expect
little impact on RWSD's operations.

The second pringipal component of Project 044's
institutional development strategy seems to be "goodwill",
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sasad on demonstrated competence in producing water systems and
rapport 1n counterpart relationships. According to the Chief
oL Party ftor the Project, goodwill appears to be virtually a
pre-condition for institution,puilding. He said, "The
toundation for institution bulldlng depends on mutual trust. ,
300dwill permits the establishment of an ongoing dialogue abouc
cne future shape of the Yepartment. Without goodwill, there is
no dialogue.”

A review of the water sector reveals that the mandate of
12 RWSD is somewhat narrower than the current scope of Project
Jd44. According to a 1980 gtudy of the water sector, the RWsSD's
vrimary mandate from the YARG is to build rural water systems
and to ronduct studies whicn will enhance their apility to
construct such systems. RWSD is not mandated to make water
molicy ot exploit water resources for its own purposes. This
ralatively narrow formal mandate may make RWSD understandably
cautious about working with sanitation and, to some extent,
cautions about assuming responsibility for maintenance of
exi1sting water systems. RWSD is not necessarily prohibited
from these activities, but activities of this type are not
currently besing encouraged by higher authorities in the
government and may lead RWSD into conflict with other agencies

-

TransCentury still has some problem recruiting and
retaining professionally qualified administrative staff. Two
current cases have demonstrably hurt Project performance. One
is a long delay (June 1984 - December 1985) in filling the
Project's Executive Officer p051tlon, which has been a
contributing factor to poor performance in procurement,
warehousing, and internal financial controls. The second
relates to efforts to plan the reorganization of the RWSD. If
Project 044 is to give advice on management improvement, it
should do so from a recognized basis of expertise,

In addition, Project 044 might be able to do more to -
encourage private sector construction of rural water supplies.
Currently, approximately twenty-eight percent of on-going field
construciion is being executed by private contractors, and
this is expected to increase in the future at least in
the Tihama as the project moves to introduce a Fixed Amount
Reimbursement (FAR) system to the department. (The potential
role of contractors working in the mountain areas of Yemen
is currently an unknown quantity and requires further
experimentation.} The Project has offered slots in some of its
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techniclan. training courses to private contracdtors. RWSD has
no coaparative advantage in the construction of rural water
svstems., The generally recognized low productivity of public
sector employees and public agencies suggests that every effort
snould be made to encourage private sector production of rural
water systeins, and the Project has indicated that it hopes the
Jepartment will constitute itself primarily as a survey,
design, and construction management unit, which executes
orojects through private sector contractors.

5. Lessons Learned:

a. Realistic strategies are needed

If institutional development is . important project
onjactive, then project documents should contain a well-
dlevaloped, convincing strategy Eor-achieving this objective,
»ich a strategy must be sufficiently plausiple to maintain
Lalth in the strategy through the early difficultiies of
2roject 1mplementation. The strategy should be changeable, but
only fLor good reason and in ways which do not abandon

institutional development objectives. Plausible strategies
should:

- Contain time-phased, measurable indicators and
bench marks of progress toward objectives;

- Be based on strategies which set institutional
development objectives and activities for achieving
them for individual advisors, teams of advisors, whole
projects, target organizations, and institutional
systems.

Chances for institutional development will be enhanced

when the institutional development strategy is clearly spelled
out and agreed upon.

! 1

Applied to Project 044's present situation, these notions
suggest that:

- Project ID objectives should be re-evaluated, and made
moce specific, particularly in terms of improvements
to RWSD's engineering and management capacities.
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- Institutional development strategies and plans should
be developed for multiple levels of Project action.
For example, the about-to-arrive staff persons for the
RWSD Office of Planning and Managemént should develop
annual personal ID plans which clearly define the
functions of the Office, and how those functions will
be institutionalized within RWSD. Other Project staff
should, over the next two years,.develop similar plans
for their functions to pbe internalized. The
constraint on all of this will be the availability of
qualirfied counterparts within RWSD (see below).

for the coming year, personal ID plans should be
required of the Chief of Party and the two new staff
versons in the Office of Planning and Management

only. A Project-wide ID plan should also be developed
for the coming year. It should focus on development
Of the Urfice ot Planning and Management (at a
different level of detail than the personal plans of
UPM statf). The issue of regionalization as part ot
the institutional development of RWSPH should also be
carefully reviewed, together with the transfer to RWSD
of some of the Project's responsibility and capacity
for training technicians and villagers.

- Coordination and integration of the various individual
and project-wide plans is of great importance. It
will involve substantial individual and team effort.
The time and resources required should not be
underestimated nor taken for granted. Ultimately, all
team members should share an understanding of the
major institutional development objectives and
strategies, and each team member should have a clear
idea of his/her expected contribution for the coming
year. Ideally, RWSD staff would participate in the
development of the major objectives after the second
year. Project staff should have a clear understanding
of the process and its objectives before involving
persons from RWSD. :

b. Basic need for qualified engineers and managers in
RWSD:

The lack of properly trained Yemeni engineers and managers
within RWSD is a formidable barrier to the success of Project
044's institutional development efforts. Unless at least five,
and preferably ten, such qualified persons are hired as
permanent employees, paid from YARG resources, and given
responsible positions in the near future, the prospect
for institutionalization of the considerable capacities
developed under Project 044 are virtually nil. There simply
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aren't enough gualified persons available to “reeeive“ the
technology potentially transferab%e from the Preoject. The
particular posicions assumed within RWSD by these persons can
be critical to eventual- ID success. As much as possible, they
s5101ld be placed so as to become loglcal counterparts to
several Project staff (see further below).

C. UUSAID should reassess 1ts own role in the
institutional development of RWSD:

Chances for institutional development of RWSD might be
reatly improved by the coordinated actions of Project 044,
5AID and, perhaps, other donors working- togetner. USAID-can
ake actions that are unavailable or unsuitable to the
roject. Policy coerdination with other donors.is one such
ction. A second action which USAID mlght consider 1s bringing
1ts influence to bear to promote the hiring ot the required
gualified staff by RWSD. .

3
dJd
o
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d. Better monitoring of RWSD and its institutional
environment is needed:

Institutional development efforts are particularly
dependent on accurarte monitoring of lona-term trends in
relatively intangible, difficult to define indicators of progress.
Project 044's involvement wlth the Office of Planning and
Jdanagement is a conscious attempt to overcome some of these
monitoring difficulties. However, having "our man in RWSD® is
only part of the answer. Long term indicators of success inust
be defined and systematically monitored. The current Chief of
Party indicated that the tfunction of the new Oftice of Plannlng

and Management is to secure accurate information on trends in
RWSD budget support from YARG, personnel policy changes, rural
-water systems completed from RWSD and donor resources, and
water sector policy changes. Systematic reporting and review

or these, and probably other, indicators should take place on
on a contlnulng basis.

2. The institutional accompllshments of Project 044 are
institutionalized in the Project, not .within RWSD:

The institutional accomplishments identified in an earlier
saction of this case study are prlmarlly institutionalized
within Project 044. The Project is only a "half- -way house” for
a technical capability which, appears to be adapted to Yemeni
circumstances. Training of technicians should not be confused
wlth the 1nstictutionalization of technical capac1ty. The
capacity of RWSD to assimilart.: trained technicians is a better
@measare of institutionalized cechnical capacity. The Project
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nust now move from a focus on training technicians to a Locus
on systematically transferring tnis capacity to w1th1n RWSD in
3 stractured manner.

£. Training 1S a necessary but insufficient component of
an insktitutional/organizaktional development strategy:

Incentives for exercising newtound sKills must be created
1f new benaviors are to be expected. RWSD reports that it is
seeking Ministry of Education recognition of the certificates
awirded as a result of Project training. Rncognltlon by the
Mdinistry orf Education would mean modest salary increases for
2ach stage oL training completed, as well as enhanced status.
Tne Project should be encouraged to pursue this and other
*tr:tegies Eor creating incentives Lo exercise technical
skills. As with some of the previous points, the "etrick" here
13 to get RWSD or larger units of YARG to reward pertormance.

lewarding perforwance in the project is a nice first step, but
onlily that. )

q. Counterpart relationships should be developed for all
axpatriate staff of Project 044:

Project 044 seeks to "develcp" the RWSD by: (1).training
RISD staff in new skills, (2). providing commodities as support
to technical assistance efforts and as inducements to accept
new ways of doing things, and (3) by providing technical
assistance. The technical assistance is provided hy experts
who seek to influence RWSD by their technical expertise and.
1deally, by good relationships with counterparts.
Unfortunately, Project 044 '‘currently works primarilv . .u the
thirty-three Ministry technicians who are assigne~ ..
counterparts to Project staff. Accordingly, the Prcject
currently influences RWSD at its lower and middle levels,
because there is a dearth of counterparts at senior levels.
The two exceptions to this situation are the Chief of Party,
who has two counterparts (one "administrative" and cne
"technical"), and Project 044's Regional Engineer for Dhamar,
who has a counterpart Regional Engineer of the RWSD.

Project 044 has nine engineering positions authorized, and
eleven expatriate staff. Because of current staff limitations
within RWSD, the potential force for change represented by this
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r2latively large cadre ok highly qualified individuals is
currently limited. A primary effort of the Project over the
next two years should be to create viable counterpart
relationships for tne majority of expatriate staff. Three
Students are currently studying engineering in the states under
tne Project, and twelve more candidates have been nominated to
Jgo to the States. As these candidates begin to return to

Zf2men, there should be more potential Yemeni technocrats
avgllaple to serve as counterparts.
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. fCase Study: Project 045, (Local Resources for ‘
Development]) and Confederation of Yemenil
Development Associations (CYDA)

A. Overview of Organization/Institution

The Local Development Associations (LDAsS) were a pre-
axisting local phenomenon in the early 1970's, at which time a
weak csentral government began to try to extend 1ts outreach
into the rural sector by joining forces with the LDAs. One of
Y=anzn's most popular leaders, President Al-Hamdi, began putting
more ewphasis on Local Development Associations ca. 1971-75,

1 T2 LOAS -- partly at their own volition, and partly at the
1nstlgatlon ot the YARG -- moved to create a headguarters unit
a2t wana‘a, which was designed to coordinate their several
activities. This headguarters unit was designated the
nonfederation of Yemeni Development Associations, or CYDA.

As it has evolved since then, CYDA appears to have come to
comhine many disparate functions. As initially conceived in
the .aid 1870's, CYDA working in conjunction with the LDas,
representaed a mechanism for a weak central government to extend
its developmantal reach into the rural areas by working with
tne LDAs. It was also a potential mechanism for a relaktively
Door central government to tap the resources of the relatively -
affluent countryside to further the development process.

By tne early 1980s, CYDA appears to have bequn to take on a
soimewhat different role. Under the leadership of the current
President of Yemen, CYDA appears to have begun to represent a
wopular participatory, electoral, and representative mechanism
to nelp introduce notions of democracy into the state to
turther the vrocess of nation building.

CYDA's electoral process is conducted through a series of
tizrs, similar to the original functions of the Electoral
College in.the United States. Theoretically, there are sup-
posed to be elections to CYDA approximately every three vears.
And in fact, there were elesctions in 1976, 1981, and 1985.

The most recent election was held about two months ago.
snortly prior to this time, CYDA went through a series of
organizational changes. The Local Development Associations
{LDAs) were renamed the Local Councils for Cooperative
Devaelopment (LCCD), and the headguarters was renamed the

Contederation of Local Councils for Cooperative Development (or
CLCCD) .1, At the same time that the organization was being

1 Tne Yzmeni staff of the newly named organization (CLCCD)
have coined a rough acronym "kilicud" to use in place of
the more pronounceahble "CYDA".
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namned, the headquarters oftice of CLCCD was expanded trom six
Jepartments to ten.

The svstem for electing members to CLCCD was interesting.
rt the village level, every 500 people from the entire
population of Yemen elected one representative to the General
Punlic Conference (alsoc sometimes called the Pecople's General
Congress). This body or 17,549 representatives i1n turn elected
{(ftrom their own membership) representatives to the next higher
level, the Administrative Boards of the LCCDs. There are 219
LCCDs located throughcout Yemen. PBach LCCD has between seven
and eleven representatives on its administrative board,
desending on population.?

There 1s a total elected membership on the Administrative
Boards of approximately 1,900 members. These 1,900 people in
zurn elect people to serve on District Councils, which in tutn
=zlect members to serve on Branch Councils at the Governorate
lavel. ‘'I'he Branch Council is chaired by the Governor. This
‘Jroup 1n turn elects twenty-four of 1ts own members to serve on
the National Level Administrative Board of CLCCD3. The

National Level Administrative Board in turn elects the
S=2zretary General of CLCCL.

Tae National Level Administrative Board is bifurcated.
Twalve members of the twenty-four stay in their governorates
and direct CLCCD activities at this level. The other twelve
members come to Sana'‘a, where one elected member 1s appointed
to nead up each of the ten functional offices of CLCCD
Headquarters. The remaining two members of the National Board
are elected respectively to be Assistant Secretary General and
secretary General of CLCCD. The Secretary General holds a rank
comparable to a minister, and has de facto cabinet member
status.

2 "Tne size of the LCCDs varies as a function of size of
population. Naihyas (districts under the level of a
governorate) with up to 30,000 people have seven
representatives on each LCCD. WNalihyas or districts with
petween 30,000 and 50,000 people have nine
representatives. Naihyas with more than 50,000 people have
eleven representatives.

3 1In addition to tne twenty-four elected members, eight
Deputy Ministers of the YARG serve on the National
Administrative Board. These include the Deputy Ministers

oﬁ Interior, Planning, Health, Education, Public Works,
Flnance, and Agriculture.
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Once the elections have been conducted, the guestion
pecomes: what have the members been elected tc do? The answer

today appears to be that people have been primarily elected to
nave a position within the YARG from which to lobby for goods
and services for their district. 1In this regard, members from
within CLCCD appear to have some, of the representative
functions of an American Congressman, but wichout having the
aathority to initiate legislation. It also appears that with
tne recent reforms in CYDA/CLCCD, there is an eXplicit intent
to place the organization within and under the authority of the
¥Yaris. It 1s no accident that the Branch Councll is chaired by
thne Governor, for example, and the District Council is chaired
bv tae YARG Director tor the District (Mudir i-Nainval), rather
than peing chaired ly an elected member of CLCCD. .

! On balance, CLCCD together with its regional and district
nrancies appears to combine the following representative,
cporiination, and developmental functions:

1. National Level:

a.  Lobbying and representative functions.

o, Coordination functions to assist with planning for
allocation of resources in collaboration with line
agencies of government.

C. Direct developmental functions (like drilling wells).

2. Governorate Level:

a. Liaison to central government agencies.
b. Planning and -resource allocations functions.

3. Naihya Level.:

a. Direct implementation of local development projects.

D. Coordination and planning functions with line agencies
of government,

c. Assistance with local (governmental) administration of
Naiyha in collaboration with Director for Naihya

(district}, Director for police, and other
representatives of YARG at district level.

From a management standpoint, this appears to be a lot of
aifterent functions to combine i1n any one organization. It
appears that one of the problem areas within CYDA -- at least
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at tihe national level -- may come trom etforts to combine the
disparate Eunctions of coordination, planning, and representa-
tion, wicth the very diffterent Eunction of development,
involving the direct delivery of services.i

The rinancing for CYDA/CLCCD is also interesting, and may
contribute to further tensions within the organization.
Funding kor CLCCD's activitles comes primarlly from the village
level zakat tax, a traditional Islamic tithe, which used to be
voluntary. The Government now appears to be moving to make it
ooligatory. From about 1974 to about 1981 or 1982, 75% of the
revenue collected at the Naihya level stayed with the Naihya
tor local developmental purposes, and 25% was remitted to
c¥DA/Sana'a tor administrative costs, and for redistribution to
otnar Naihyas and LDAs. In 1981/1982, this percentage was
vayersad, and 75% of the zakat tax was remitted to Sana'a, and
snly 25% was kept at the Naihya level for re-investment in
local devslopment projects.

As there appears to be tension between the "developmental”
and tne "electoral" responsibilities for CYDA/CLCCD, so also
tne gquestion of revenue appears to be symptomatic of two

‘ contlicting schools of thought which co-exist within senior

levels of the organization. One school of thought appears to

favor a heavier hand, and would like to centralize administra-
tion more guickly in Sana'a strengthening CYDA/CLCCD, probably

at the expense of the LDas at the rield level. An alternative
scnool prefers the "velvet glove" approach. This approach

would encourage the LDAs to voluntarily "buy" into the resources
Of a growing central government by directly or indirectly
OEfering them the provisions of appropriate goods and services.

Wnile there may be merit on botn sides, and while both
sides will probably end up at the same place in the long run
witn a strengthened central government at the expense of the
LbAs, it appears generally that the velvet glove school 1s a
more effective tactical appreach when trying to link rural
Yanen to the center. .

4 At its national headquarters otfice in Sana‘a, CYDA/CLCCD
now has eleven different offices with approximately 200
staff. Eight of the eleven offices exist primarily to

administer and support CYDA/CLCCD. These include oifices
like Public Relations, Plans and Statistics, and Finance

and Administration. Three of the eleven offices, however,
partially duplicate the functions of normal "line"
ministries of the YARG. These include the aAgriculture
Office, the Project Activities Office, and perhaps most
signiricantly, the Public Services Office, which has five
Ingersoll Rand drilling rigs, and drills wells at

concessionary prices tor various parties.
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Jther donors working with CYDA/CLCCD: At various times,
anproxXimately tourteen donors have worked with CYDA/CLCCD, in
addltion to USAID. {(Organizations marked with an asterisk
continue to work with CLCCD today.} Several agencies of the
United Nations have been involved, including the UNDP, the ILO,
£40%, UNICEF, and World Food Program*. In addition to the
United Nations, several PVO groups have worked with CYDA,
raclading Oxfam*, Bread for All, CRS* and American Save the
Cnhildren/Mahweit. Further, various bilateral agencies have
worked with CYDA, including German Volunteer Service, Irish
Concern, the British Council, the Dutch Volunteer Program*, and
tne British Organization for Community Developrent.

Most of the work of the various donors appears to have been
directed at delivering services working at the LDA or District
lavel. At one time, the World Bank tried to design a project
to be channeled through CYDA, but apparently 1t was not
possible tor both sides to reach agreement, The UNDP's
asslstance to CYDA currently has ceased, but 1s reportedly
under discussion for renewal.

3. dQverview of the Project

The project's stated goals were very ambitiocus. It was to
be an incegrated rural development project, designed to

strendthen institutions at all levels: naticnal, regional, and
local. And it was to impact several sectors: nutrition,
education, health, water and transportation. 1Its purposes were

also ambitious. It sought to introduce methodologies to
1ncrease the capacity of the LDAs to plan, implement, and
2valuate locally initiated development projects, and at the
same time it hoped to increase government and external support
tor locally initiated development projects.

Tne project as originally conceived was to have had two
phases over approximately ten years. It appears, with the
perspective of hindsight, that in spite of the rhetoric of the
stated goals and purposes, Phase I was primarily intended as a
research program to permit the American mission ~-- an perhaps
vicariously CYDA -- to -learn how to work in rural Yemen.

Circa 1377, when the project was initially conceived, there
may have been a significant need for the American Mission to
have an action-research program designed to generate a better
sense of how to work in rural Yemen. CYDA may also have needed

the resources (and external support) of a substantial donor-
tunded project to learn how foreign donors could best work in

rural Yemen. By the time the project actually started in early
1980, after a protracted gestation pericd, some of this earlier
need of the Americans had been partially overtaken by events.
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The project included several different groups working in
several different areas. There was a small two-person research
component with an American university, which had two principal
researchers traveling to and studying the provinces of Hajjah
and Hodeidah. Their work was primarily focused on socio-
anthropological research. This research component began under
UAID auspices prior to the arrival of the Principal
Contractor, an American technical assistance firm with good
gxverience working for USAID implementing a variety of
international developmant projects around the world.

Starting in 1980, the Principal Contractor assembled a
nine-person American technical assistance team with skills
Drimarily in rural development, engineering, and training. The
technical assistance team was divided among three sites. The
Cnief of Party, an administrative officer, and a training
oificer were based in Sana'a. At least two expatriate statf
were resident at Hajjah, an isolated, conservative, provincial
capital for one of the governorates in the central highlands of
Yenen; and two additional staff were resident in Hodeidah, the
vrincigal port city of Yemen. (Hodeidah is a province in the
Tinhama, the £lat coastal area along the Red Sea, with a
culture, geography, and climate that is substantially different
than the mountain areas of Yemen. For research purposes, the
project design required that there be teams stationed-in two
aissimilar parts of.the country, to test the feasibility of
working in both places.)

In addition to the Principal Contractor and the Research
Concractor, the project also had a substantial Peace Corps
volunteer component. This component numbered about ten
volunteers, divided primarily between Hajjah and Hodeidah,
where they were assigned to work both wich CYDA and with the
Principal Contractor.

Once the Principal Contractor was in place, the question
seems to have become: what were they supposed to do? The
project's goals and purposes were ambitious, but not very
precise. How, exactly, is one to go about increasing the
capacity of an LDA to "plan, implement, and evaluate locally
initiated projects"? There were few specific production
targets given by the project paper. The project wasn't
designed to be a road project, a water project, or a training
project. Instead, it was a little bit of everything.

The project sought in various ways to find a sense of
direction. 1In Hajjah, and to a lesser extent in Hodeidah, for
example, the project tried to help with rural roads, but it
round that 1t didn't have the necessary technical or financial
resources, nor could it overcome the political problems of
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rignt-ot-way, land ownersnip, etc. 1In both Hajjah and
Hodelidah, the project would have liked to help the .LDAs with
"managenent" and “planning®. The LDAs had virtually no
Tanagement systems -- at least as Westerners understand the
t=2rm. However, in the words of one of the Américans who
participated in the effort, "The folks in the LDAs were
mportant people. The group dynamics within the organization
were very subtle. There was also some animosity to foreligners,
and aven greater distrust of the Americans." Without a
specific set of activities to focus on the efforts to effect
manadement changes’ came Eo nought.

Ia Bana'a, the Chief of Party for the Principal Contractor
ed initially to “"estarlish good relations" with the CYDA .
fE., It appears that he made some headway in this, but
Decause of frictions among various parties, both internal and
2xternal to the project, and because there were no tangible
oducts coming out ot the pipeline, USAID/Sana'a and the
rincival Contractor's home otfice grew impatient with
'establishing good relations", and the Chief of Party was
reoslaced.
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The new Chief of Party appears to have been given a mandate
(at least by his home office), to produce things. )
devertheless, he was still Chief of Party for a process-
orlented, rather than a production-oriented project, and he was .
still working with an organization (CYDA and the. LDAs) which
nad an amblguous sense ot purpose, and fFew handles that the
Ameri1can technical assistance group could take hold of. Tne
Chief of Party and his project were also saddled with a
relatively complex, rigid system of financing for rural
infrascructure in the two provinces. There was a modest sum
{by Yemeni standards) of $900,000 set aside tor financing
demonstration projects. A requirement was built into the
project design that this money would be used on a "matching
Jranc" basis to cover exactly 50% of the cost of infrastructure
projects. Tne rigidity of this 50% requirement appears to have
complicated an already difficult project, as did the americans'
propensity for working with the "poorest of the poor" villages,
wio reportedly couldn't come up with their 50% of the cost of
village projects. ,

In addition, there appear to have been a series of
communications problems which affected much of the work that
the Principal Contractor tried to do. At the village level,
according to the evaluation report, "Neither the PCVs nor the
Project 045 engineers could speak Arabic at a level adequate to
communicate their skills." Later, the same report remarks that

"Communication problems were exacerbated by cultural
difrerences..."
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In Hajjah, there was an incident when Project staftf and
Pzace Corps volunteers became caught in a local political
cross-rire. A marijuana plant was found growing in somebody's
house. This became a pretext, several volunteers were sent
nome, and the Principal Contractor4dstatf was brought back to
Sana‘a.

Problems of communication between individuals and
organizations seem to have plagued the project virtually from
tite peginning. There appear to have been communication
Jronlems between:

- The Principal Contractor's home office and Sana'a

- The Sana'a office and the field ocffices

-~ CYDA and the Principal Contractor

- The Principal Contractor and the LDAs in Hajjah and Hodeidah
- Between USAID and the Principal Contractor

- Bstween USAID and CYDA

with the basic problems that it had to deal with, it is
vernaps surprising that the project was able to accomplish much
of .anything. As 1t is, it was able to complete ten village
wvater systems ( in Hajjah and - in Hodeidah). It
established a mobile workshop in Hajjah province for the
imaintenance and repair of heavy eguipment. It established a
training office in the headquarters office in Sana'a. It sent
$ix candidates tor undergraduate degrees to Jordan. And it .
initiated various kinds of inservice training for mid-level
adaninistrative staff of the LDAS, mostly from the Taiz area.
Tnese people were trained at NIPA in such things as book-
keeping and accounting.

C. Institutional Accomplishments of the Project

The project was not able to accomplish 1ts ambitious goals,
nor was it able to accomplish its broad purposes. It did,
however, make some small steps toward strengthening CYDA as an
organization.

Project 045 apparently pushed strongly for the
establisiment of a permanent training office, and this is
reflected 1n the new organizational chart. Its efforts at
training CYDA statff are praised by CYDA today, partly because
of khe personality of the Chemonics training director, who was
sald to have spoken good Arabic, to have communicated well with

the Yemeni staff in CYDA, and to have had a good grasp of the
training needs within the organization.

Chemonics sent tfive ¢r six candidates to Jordan for
regional training as engineers, and these candidates are now
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»ac< and working in the Planning Otfice. Scme ot the local
LhAS -- especially near Talz -- are thought to have benefited
Lrom tne short-term administrative training conducted under the
a3%01ﬂes of the National Institute of Public Administration
I

Two Apple computers were introduced under the project, and
several CYDA staff were at least partially trained in their
uase. Although at least one of the Apple computecs burned out,
CYDA has now purchased 1ts own (Wang} computer, and various
departmental functions like accounting and staff salaries are
n2ing partlally perrformed on the ‘'computer. There is also some
affort to use the computer to follow up on the performance of
the LDAs, which suggests the beginning or the augmentation of a
monltoring and evaluation capability for the department.

The most ilmportant institutional ‘accomplishment of the
project was an intangible but an extremely important one: 1t
ciagnt both tne Yemeni and the American side a lesson on the
limits of roreign technical assistance to a complex, new,
sensitive, political and developmental institution. One senior
staff person at CYDA summed it up well. He said, “"The
experience we gained we will not forget. We learned how to
design a project with foreign donors. We learned how to use
wnakt che forsign donors can give us. And we learned how to
interact with toreign advisors." Although totallv unintended,
these are significant accomplishments.

D. Major Institutional Problems of the Project

1. CYDA as an organization had and still has a diffuse

‘sense of purpose. It is partly a participatory electoral

meciianism, and partly a conduit for various kinds of services
down to the LDAs. This duality of purpose and diftuse nature
of the institution created problems for the project.

2. It appears that there were and are problems and
tensions between CYDA at the center and the LDAs at the
pottom. Part of this tension is over funding, because CYDA's
money orijinates with the LDAs in the Form of taxes. It .
anpears tnat in addition to the diffuse nature of CYDA as an
organization, the project's-problems were compounded because it
was trying to work at both ends of the spectrum of the
orjanization, when the two levels of the organization were
partially at cross purposes, or out of synchronization with
2ach other.

3. The Project had serious problems finding adequate
counterparts to work with at all levels: the national level,

the governorate level, and the LDA level. CYDA is still wvery
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tninly stattfed; generally, 1t appears there were only one or
two counterparts for the entire project -- one 1n Sana'a, and

on2 1n Hodeidah. #ExXpressed differently, CYDA's capacity to
"apsorb" technical assistance was very slight. This was a

r3)or organizational vroblem tor the project.

4. Wwhile CYDA was diffuse in its focus and its sense of
pldrpose, this basic problam was mirrored by the design of the
vroject. The project was also ditfuse in focus and lacked an

animating sense of purpose. The organizational problems of the

vroject compounded a pre-existing problem within the host
country ninistry of agency.

5. The project's mandate was primarily training and
n

ical assistance in the form of surveys, designs, seminars,

tech

2tC. The demand from the LDAs, the Coordination Councils,
2¥Da, and the YARG was for concrete, tangible projects. The
Drojects were at variance with the expectations of the host
arnistry. This was a major organizational/institutional
problsam Lor the projact.

-

5. Lessons Learned by the YARG:

The Yemen Government has commissioned an internal study

addressing the question of why Project 045 was not a success.
various representatives of CYDA/CLCCD in a series of

independént meetings. mentioned this report, and indicated in
broad terms that it gave the following reasons:

1. The design of Project 045 was weak and dldn t
adequately reflect the desires of CYDA.

2. The roles, responsibilities, contributions, and

expectations of all the key players -- YARG, CYDA, LDAs, the
Prime Contractor, Peace Corps, USAID -- were not clearly

N

spelled out at the beginning of the project.

3. The bureaucracies of both CYDA and other collateral
agencies of government are complicated; they do not vet
tunction smoothly; and the project didn't adequately account -
Eor these fricticns and deficiencies.

4, CYDA was faced with a shortage of gqualified staff to
work with the project staff as counterparts.

5. The project put too much emphasis on "institution
building" at the Sana'a level. As a concept, "institution
puilding” was not well understood by the staff of CYDA.

6. The project put too much emphasis on ktraining at the

LDA and Niahya level. Training is good, but it is not enough
ny itself. .
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7. There were not enough tangible visible outputs from
tne project to build credibility and buy the Amerlcans access
to 1nfluence the procedures of CYDA and the LDAs. Instead, too
nach money was allocated directly to American technical
assistance.

3. The project was designed for only two governorates.
In retrospect, CYDA feesls that it would have been better to
design a project which had the option to werk nationally,
ratner than concentrating on only two governorates.

9. There were serious problems with the gquidelines for
resodrce allocations (i1.e. matching grant system). USAID
wanted to work with the poorest villages, but there was a rigid
requlirenent of a 50% contribution from all villages. This -
rigidity i1n requiring an exact matching requirement contributed
to kthe project's preblems.

10. Although some American statf were very good, there
ware significant communications problems between the Americans
and the Yemeni staff, and this interfered with the smooth
operations of the project.

1L. In retrospect, CYDA feels that it was a mistake to

assign expatriate foreign staff to the pr0v1nces before there
was somethlng clear for them to do.

12. TInitially, the expatriate staff did not understand
enough about Yemeni social customs tc work effectlvely in a
complex field situation.

F. Lessons Learned-by USAID

1. USAID needs to move carefully in choosing agencies of
the governmeant with which to work. Tt must understand as
clearly as possible what their strengths and weaknesses .are,
and the design must accommodate any perceived weaknesses as
realistically as possible.

2. In retrospect, CYDA might have been a gcod place to
start a small, carefully designed, pilot activity focused on
one or two LDAs, rather than trying to start with eight or nine

start, with relatively high visibility and few discernable
outouts.

3. The design of Project 045 was bold and imaginative,
but 1n retrospect 1t appears flawed by a failure to concentrate
1ts focus on one or two major areas. It tried to be all things
to all men.
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4, It's very hard for American advisors to work wlth an
sryanization as intensely political as CYDA and the LDas. It
app=2ars that i1t may have been slightly easler to work in Sana'a
2t the headguarters than it was to work 1n the almost non-
exisctent field offices or CYDA and the LDAs.

5. Goals, objectives, and purposes of USAID projects
snoald be limited to a few “"do-able" things. Too much ambition
1s not a good thing if it is not- tempered.-by reasonable
axpectations,

6 .. Project designs have to be done in close and realistic
colliaboration with Yemeni ministries, agencies and _
dapartments. Before USAID commits itself to a major project,

1t snould carefully field test the methodologies, outputs,
strategies, etc. in a low-key, low-visibility tashlon.

7. Research and process-oriented projects have to be very
carefullyv designed if they are to be done at all, and the
research and training need to be legitimized with visible
tangible outputs. The "outputs" need to be something which’

~augment the credibility of both the project and the nost

country ministry.

8. "Organizational development" of an organization like

CYDA or the LDAs is 1ntenselg complex, and very politicized.
'This complexity is compounded by the.vagaries of personality.

Americans working in the Middle East posses no magical
comparative advantage to initiate these organizational

changes. Rather, on the contrary, they are often at a relative
disadvantage, because of America's image and foreign policy
actions in the region.

9. "Good relations" may not guarantee that a technical
assistance team will be able to effect organizational change,

but bad relations guarantee that the team won't even have a
cnance to try.

10. A large measure of administrative "flexibility" is
required Eor American projects working with Yemeni
organizations. It is the responsibility of the American
purveyors of the project to adjust to the relatlve weakness of
the Yemeni institutions, and vice versa.

1l. USAID probanly needs to create a stronger, more
sophisticated "facilitation" function to keep projects like 045
from getting so badly off track. 1In addition to normal project
management, the Mission may need to create a second line backup
capability to help redesign or reposition projects like 045.
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12. Regional training, although maybe not as popular as
tralning 1n the States, represents a good option tfor many YARG

ninistries and governments.

13.- Mid-level training for the zdministrative cadre of

orjanizations like CYDA by organizations like NIPA should be
thoroughly explored.

14, Micro-computers seem to represent a good tool for

initiacion or reinforcing changes in organizational behavior.
{(Jther technologies like LANDSAT may have a similar utility for

appropriate agencies or ministries.)
15. The Americans need to recognize, acknowledge, and

taternalize the limits that exist on their ability to initiate
change in Yemeni organizations.

BELLCTORAL PROCESS OF CLCCD

Functionally EBguivalent Secretary General
to Cabinet Level: ’ of CLCCD

T .

National Level: Administrative Board of CLCCD
T 24 members, plus 7 ex officio
Deputy Ministers of YARG

3

’i\

Governorate Level: Governorate Board
(624 members)

/i\

Nainya Level: 219 Administrative Boards of
LCCDs (+ 1900 members)

/!\

Village Level: General Public Conference

‘ {People'’s General Congress)
17,549 members ~ every 500
people elect 1 person to be
their representative.




an Bm == ‘wm -'-ﬁ-:ﬁ-.;-‘f-'-ﬂ‘--ﬁmh

eLeCh/sanata (lormerly YDA} - Lugh

Secretary General

Public Service Unit

"(50-60 staff)

Assistant Secretary

General
Public Plans and Finance and Project Adriculture
Relations Statistics Administration Activities Associations
Department
(15) (25} (50) (12) ' (12)
LCCD Research Training Secretary Legal
Affairs & Studies , General's (General
_ Secretariat Counsel)
(30} (L0) * {6)

Total Headquarters Staff: + 200

(* Proposed department)
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case Study: Project 052.1, Agraicultural Development Support
-~ Core Subproject

1. Overview of Organizataion/Institutrion

Tne Ministry of Agraculture and Fisheries (MAF), while
cfricially dating back to 1953, only pegan limited functioning
faliowing fhe end of the civil war in 1970, 1Ifs technical and
professional staff nhas recently been tallied at about 1,200
persons, cinluding laborers, well over nalf.of whom are in ftne
£i1eld working at provincial offices {PAOs) or in regional
Jevalopment organizations (RDOs).

Tne productivity of MAF staff is reportredly low, Tnis is
arrriputed to low salaries (relative to RDOs), lack of funds
for operatrional expenses (office supplies, travel, etc.) and
low enployee morale, Ancother cause of poor performance {and
morale) 1s divided and erratic leadership. Leadership is
olfurcated netween the Minister and his Deputy, each
responsible for a part ‘ot the Ministry and eacn going his
separate way except when the Minister overrules fne Deputy
winicn is ofren the case, Tnis situation may change with tne
recent appointment of a new and promising Minister,

According to 1ts current table of organization (see
attacned taple} fne Ministry consists of ten Directorates
supervising forty~three bepartments (divisions) some witn only
one or two employees, and some with-overlapping
responsiniliries. Most analysts-of MAF's headqguarters

srrucrure agree thaf its activities are dispersed over too many

small functional units which exceed normal management spans ot
conrrol and that there is a need [or a conscvlidation of
functions. An undoubted cause of such functional scatteration
is tne pletnora of externally financed proijects being run
tanrougn the Ministry, totaling some f£ifty in number.,

Dispersion of responsibility and function is also a
cnaracteristic of relations between headquarters and the
field. WNominally, the field organization of the MAF consists
of eleven PAQOs (one for each Governorate [province]}, 1In
actualiry, field operations are mostly witnin the jurisdiction
of RDOs which bedgan to be establisned in 1973 in various
regions and ecological zones of the country, mostly with World
Bank financing. The RDOs have their own organization, pudgets,
personnel systems, salary scales and are linked to the MAF oOnly
1n rtnat they report direcrly to the Minister. 1In fact fhney are
virtually autonomous and PAOS 1n areas served by RDOs nave been
subsumed by tne latter., By virtue of their parastatal status,
RDOs may pay higher salaries than those autnorized for national
ministries, salaries wnicn are then further "tropped off" py tne
donor. RDOs thus have a distinct advantage in competing for
Yemenl agricultural talent.



As 1F has evolved, tne MAF has appeared to assume a dual
rvle 1n relation to tne agriculfural sector, one beiny
operational and producticn oriented, the other staff and
service oriented., The tfarst reflects tHe YARG's interest in
seeling tne MAF undertake functions that will darectly lead to
increased or improved agricultural cutput. AID's norticulture
nd poultry projects are illustrative of this "production”
014518 as 1s a British veterinary project and a German
oJ=2ct 1n plant protect:i0n. They involve the Directorates of
.nimal Healtn and Production, Plant Protection and Agricultural
ffairs, 1Illustrative of "staff" functions are ftae
Direcrorates of planning and Statistics and of #darketang where
tne "outpur"™ is data and analyses for use within tne Ministry,
orier agencies, donors or htne private sectcr. While
"sroduaction® actavities enjoy a strong priority in the MAF {(and
07 its political overseers), staff and analytical functions are
on-occasion viewed as having utility and importance as with
“AR's conrrioution Fo tne Third five Year Plan and the effork
ro inrerpret in policy terms the Presidenlt's call for
"agricultrural self-sutfficiency".
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2. Overview of Core Subproject

Tne Core subproject was initiated in March 189380 with a
triple set of functions-of which only one was to provide
fecanical assistance to the MAF, 1In addition, fthe Core
supproject was tne funding and organizational mechanism for -~
project 1dentification and design services for additional
subprojects (under the Title XII Agraicultural Development
Support Program being implemented by the Consortium for
International pevelopment. [or CID}) from which three
supprojects nave peen launched and a fourth 1s in
preparation.* The third Core subproject: function was to
provide administrative and logistic services for the total
Title XII operation, During the antitial years, the latter two
functions occupied most of the program's staff and financial
resources while technical assistance to the MAF was lamited to
rpe provision of one or two senlor advisors and some
commnodities and training.

Tnils situation pegan to change in 1983 witn tne ending of a
major tecnnical assistance effort with the MAF by IBRD/UNDP.
Begun a numper of years earlier, the program involved the
provision of a large team of consultants -- at its peak it
comprised fourteen expatriates and fifteen "associate experts"
~- to "ennance the Ministry of Agriculture's ability" to plan
anu lmplement development strategies and projects, However, in
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* p f1ftnh, tne Iopb Secondary Agricultural Institute
Subproject.nad been initiated prior to the Core subproject.
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tne absence of gqualified Yemeni staff, many of tne experts (most
Of Jilom sSpoke Arabic) took on operational responsibilities af
trne Minlstry rather rhan training counterparts, Saimilarly, the
fellowsnip and 1n-service training efforts financed under ftne
vrogram were Judged (in hindsight} Fo be "less than successful"
due ro lack of candidates, counterpart turnover and the failure
of rrainees to rejoin the MAF upon their return from abroad.
Under tnese circumstances, tne Bank concluded that the
ivestment in technical assistance "has not led to an
vperarvionally effectave MAF", For 1ts part, tne MAF turned to
372 and asked that CID's existing involvement with the Ministry
oe conslderably expanded. A gradual buildup of CID's fFecnnical
sistance, training and material suppport nas followed,
anwnile, the Core sibproject nas been extended to 1990 for an
timared total 1life of subproject cost of $59.8 million,.
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At present, twelve US contractor positions of the Core team
are filled and there are four vacancies. Eignt of the on-board
positaions {including the Chief of Party) are technical advisory
and four are administrative/operational. Three additional
positions are under recruitment, one advisory and two
administrative/0Operational, bringing the total in that category
0 s1xX out of fifteen. Of the present team, only four are
directly or indirectly affiliated with CID universities and
only one, memper has a good command of Arabic. Under the
extended project, CID is authorized to hire several pilingual
"2djoint Advisors"™ as needed to facilitate communications and
to assist Core Team members. One such person has already been
recruited. In addition to the expatriate team, Core-hires
apout seventy local employees to provide secretarial,

-administrative, rransportation and logistical services for the

Core suapproject and the other CID subprojects,

Currently, under the very diffused guidelines of tne
project extension, the Core team is providing a broad range of
tecnnical assistance to the following Directorates and
Departments of the MAF (in addition to the team head who liases
Wwitn tne Minisfter or Deputy Minister):

Advisory Subject MAF Directorate (Department)

General Agriculture Agricultural Affairs

Irrigation Management Irrigation

Extension Communications EXxtension

Beekeeping Undesignated

Planning Statistics and Planning

Statistics* Statistics and Planning

iraining Statistics and Planning
(Foreign Relations Depk.)

Liorary Science Staristics & Planning (staristics
Dept.)

(* Under recruitment)
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Tne wide-randging nature of the Core program is illustrated
v tne fact rnat 1ts current annual work plan includes some
seventy-one "program ilmplementation targets", 1.e. tasks to
zacomplisn, 1n eigpht subject matter Fields.

Jnder current planning, tne Core team will pe supplemented
a4 new UNDB/IBRD group in the near future, as reguested by
ra2 MAF. The new group will consist of a Senior Technical

visor and six UW Volunteers, all Arabic speaking and some
Fn previous in-country experience. The senior person and
nree Of rhe volunteers are to be attacihed to the Directeorate
0Z Sratrisfics and Planning, the remaining volunteers tc the
Direcroratres of Bxtension, Agricultural Affairs and Flnance and
adﬂlnlbtratlon Several meetings have been held between AID,
4:DP and ZID to discuss and coordinate terms of reference and
relationsnips petween the two droups and an understanding
reacnea tnhat the UN team willl seek to facilitate and strengthnen
raz work of rne AID ream rather than pursue different goals.

o3

l—‘l_

(..

3. Major Institutional Accomplishments of tne vroject

Instrirutrional accomplishments of the project are difficult
to neasure and not very concrete., This 1s due to a number of
factors that are discussed in the following section., Although
not attrributraole to the project, a major institutional
accomplisnment nas been rhe "Yemenizatrion™ of the MAF witn
Yemenl staff replacing tne expatriates formerly financed oy the
IBRD/UNDP project., For better or worse Yemenl officials are
maklng the decisions 1n tne MAF and this in 1tself 1s bound to
nave an 1mpact on learning and understanding.

Beyond tnar, there is 'a perception in the eyes of tne Core
aavisors of a growth of rapport with their Yemeni counterparts
leading ro a closer and pefter relaticnsnhip. There 1s also a
sense on tne part of some tnat the tasks pbeing requested show a
greatrer Yemenl insignt and sophistication rather than regarding
tne advisors as simply "an extra pair of hands™, There is also
a perception that the senicr Yemeni staff nave grown 1n
sophistication i1in theilr understanding of agricultural issues
and are taking a more reasoned, less slapdash approach toward -
dealing witn them,

Of particular pctential is the effort to strengthen tne
Directrorate of Planning and statistics, Unlike the other MAF
units, this office has been receiving technical assistance oy
“ne Core subproject since its early days. 1Its data gathering

and analytical functions -- including its role in contributing
to tne Third Five Year Plan and in responding to policy
directives to promote agricultural "seif-sufficiency” -~ are

more2 widely recognized as of importance o the functioning of
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rae Ministry and to development planning in general. 1Its
visioility is being enhanced by the provision of tne new office
ro pe constructed over the recently completed structure tnat
now nouses the new Documentation Center. 'fhe Documentatrion
Center 1s also part of the Directorate, The importance and
caiioer of tne Directorate's leadership have also been
reCOgnized by being brought directly under the Minister, and

-Director General reportedly upgraded to the numpber three
0051rLon in tne Mlnlsrry

To sum up, although a few tangible gains have been made,
prodgress nas been slow and inconclusive, As an institution the
inlstry as a whole does not appear to have advanced very far
from 1ts situation at the time of the departure of the
I3’D/UNDP advisors. HNor does there appear Lo pe very good
reason to believe that under present circumstances and plans
Tne situation will improve appreciably. Indeed, the
introductrion of a new group of foreign experts is- likely to \
complicate an already difficult situation. The bright spot in
tais ofherwise rather dim picture i3 the promising advance made
by the Directrorate of Planning and Statistics which not only
strengrinens an important internal function but nas the
porential £or having a broader favorable effect witnin tne
Minlistry.

d, Major Institutional Problems of frhe Project

Reasons for lack of progress in institutional development
gre attributable ro more general problems at both the project
and Ministry levels which are impeding technical-as well as
institutrional accomplishment,

~

The MAF, as noted apove, is beset with a host of
organizatrional, personnel, leadership and policy problens,
Some of these may be attributable to tnhe influence of historic
trraditions, Others appear to be of the Minastry's own making.

As indicated earlier, there is ambigquity or even confusion
as ro wnetner the Ministry's basic role is to directly enhance
agricultural production, or to serve a policy and regulatory
function for the nation's flourishing agricultural sector. A
second ambivalence is whether the MAF should aim at a : .
centralized, top-down approacn toward its functions, or whether
4 more appropriate style, following historic traditaions, is
reflecred in the emergence of regional development entities,
leaving MAF with a more restricted coordinating and policy
role. Tne prevailing ampiguity of purpose and lack of an ideal
role model appears to influence the thinking and oehavior of
MAF employees, from the Minister down, and leads to changes in
"marching orders™ or the initiation of "crash" projects. 1t
dues not create an environment conducive to institutional
development,

ﬂ-h-'—-‘—ﬂ—ﬁ—'—-'—-’-ﬁ-l—
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The Ministry suffers from a severe shortage of qualified
sraff, a factor whicn lowers fhe professional caliber of 1ts
work and which retards its ability to send promising employees
worvad for training. Employee morale tends to ne low due 1in
parr ro low salary scales which have not kept pace with
inflarion and payments of wnich are often 1n arrears.* Many
arplovees must "moonlight™ to make ends meet., Despite scarcity
of staff, proimotions are reportedly slow and said to be neavily
1nfluenced by favoritism based on tribal or family influence.
Tne poor organizational layout of Directorates and Departments
and "scatteratrion” of functions has already been noted.

Anotaer impediment is a strong hierarcnical management style so
rnat even the most trivial of documents must be signed by a
senior official, usually a Director General and often the
Minisrer, -

Paysically, the Minastry is very cramped for the number of
enployees housed within, Ifs-corridors stream with officials
and visitors. 1In 1ts offices an "open house” system.usually
prevails with officials tending to the requests of colleagues
or peritioners on a "first come - first served” pvasis. It is

"not surprising that operations at the MAF tend to be fairly

naphazard and are offten characterized —-- in Western management
terms -- by an absence of organization and planning. Funds for
operational expenses aincluding travel, office supplies and
ofner 1itrems are very scarce.

- In short, the MAF is a confusing, untidy, functionally
dispersed, hierarchical, understaffed, underfinanced
organization without a clear sense of purpose, The competrency
and motivation of many of its employees are considered to -pe
below par, although the eventual return of trainees from the
J.S. and Egypt should begin to address that weakness, But 1its
present problems seem so serious and diverse thnat the success
of an across the board effort at institutional improvement
appears to be problematic, It is perhaps symptomatic that a
major in-service training effort (for botn Core and senior MAF
staff) i1n organizational development and management
improvement, planned under the project's current work plan, has
been postponed because the MAF "is not ready".

Similarly, the Core subproject is not without its

oroplems. Like the Ministry its activities are dispersed over
a number of subjects -- from planning and statistics to
beekeeping ~- making gains in overall effectiveness hard to

measure, Also like the Ministry, the subproject lacks a

* Morale 1s currently high due tro the recent appointment of a
new and promising Minister. Wages of some employees are
currently three months overdue, :
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enifying sense of purpose, a model toward which 1t is aiming.,.
J1scussions with team members create an impression of
dncertainty as to the nature of the functions an "advisor™ 1is
sapposed to perform and also of a lack of cohesiveness, esprit
2e corps and a sharing of experience among individuals,
r

In addition, the "style"™ of fne subproject leaves nmucn.to
ve desired, Communications, an essential ingredient for tne
transfer of technical or institutional skills, is hampered py
*he ream's lack of language facility and the uneven Englisn
3k11ls of 1ts counterparts, Effective i1nteraction vetween
advisors and counterparts 1s limited py CID's establishment of
separate offices and differing working nours, trherepy
restraicting advisor availability,

Backstopping of the subproject has been poor. Recruitment
nas oeen a continuing proolem with an apparenrly high rate of
fdrnover due to the early witndrawal of unsuitaple
specialists, Symptomatic of the proplem 1s tne fact that tne
xey Cnief of Parfty position is currently vacant witn no
permanent replacement in sight. Another weakness in
packstopping 1s tne inadequate orientation provided new team
nenoers and thelir families, thereby adding to tne difficulties
of adjusting to a strange and complex environment, It is
velieved tnat these "stylistic™ and managment shortcomings of
tine subproject are impeding its general effectiveness including
itrs capacity to strengthen MAF as an institution. '

Despite these difficulties, individual team members appear
to pe hignly motivated and industrious. Their professionalism
ana dedication to their work appears to be good. However, the
results of their efforts from an institutional development
pergpective are less easy to judge., As noted above, some
progress 1n capacity building does seem to be occurring within
fne Directorate of Planning and Statistaics.

5. Lessons Learned

a, Need for Focus: Institution building projects are
innerently long term complex activities involving the
development of human resources and skills, the encouragement of
nocified benavior patterns and usually the introducticon of new
organizational forms. Tnere is also the fact that donor
resources to support such changes are limited. Under these
circumstances acnirevement of appreciable results reguires that
the participants concentrate on one or two units or functions
of tne institution i1n question ratner tnan attempt to provide
assistance over a proad range of functions. Concentration
permits a oetter understanding of the proolems and dynamics of
fhe unit or function veing assisted, an ability to go into
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grearer subtantive detail and the potential for doing a more
carefal, Knowledgeablie job. Concentration of effort ailiso

impact on the parent institution and can serve as a model for
otaer units ro emulatre over tne longer term. Finally, clarity
of purpose facilitates coordination, communication and
cooperation among mempers of technical assistance teams, and
oetvJeen them and their counterparts,

0. Socio-Institutional Analysis: Projects with a major
institutional development focus should require an equally sharp
enpnasis on Lnstitutional analysis during project
1dentification and design. Institutional development is as
acn a socio-political process as it is one of organization and
managenent, Therefore, to be effective, the donor needs to
know wore than the technical and supstantive functions of tne
institution 1n duestion, It needs to know a lot about tne
soclo-political context in which the targeted agency operates,

rne 1nner dynamics of the agency, its relationship to peers and
clients, the intrerrelationsnips between agency units

sgpecially those to be assisted) and the informal tradlflons
or customs tnat govern bureaucratic behavior (e.g. rribal’
patronage}. Data of this kind would reguire a more extensive
and longer effort than that normally associated with project
paper preparation and snould i1nclude the participation of nost
country personnel and social scientists with strong backgrounds
in tne country, and in institutional analysis.

o, Tangible Results: As pointed out in the Social and
Institutional Profile on Yemen, .projects which offer tangible
rerurns usually fare better than projects which offer such
1ntangibles as reports, policy advice, etc. Projects with
important institutrional development objectives should also
include tangible outputs. Project design should seek to
esranlish a linkage between such outputs and institutional
development penchmarks,

d. Project Success and Institutional Developinent :
Related to the foregoing point is the hypothesis that a
project's technical and tangible success is closely related to
its institutional development objectives, Success with the
former provides an opportunity, but does not assure, success 1n
acnieving the latter. On the other hand, failure of
non-institutional objectives will almost certainly result in
failure of the project as a whole, .

Q. Emnphasis and Monitoring: Although Mission strategy
and Core program documents emphasize institutional development
objectives, these are often couched-in fairly vague terms,




N S N R N s . A N N )

daore could be done, it 1s believed, by USAID and CID to
operatrionalize institutional development priorities and efforts
DY 1ncorporating tnem more precisely into USAID and-Core work
plans with specifi¢ 1nstritutional development targets and time
pnased benchmarks identifying progress toward targets., Specific
5<1ll transfer and institutional development activities and
goals snould pe part of every advisor-counterpart relationship.
bssition descriptions and scopes of work snould pe reviewed to
see wnether adeguate emphasis is given fto institution building
responsibilities and employee/contractor gperformance ratings
snould adeguately weign performance in that field.

n conjunction with the apove actions, USAID should
rainforce 1ts program monitoring function by yiving greater
€.p1a51is to program progess in i1nstitutional development., This
might involve designating a staff person to regularly appraise
{say on a bli-annual basis) tne relative performance of tnose
projects with a strong institutional development bias., Such a
function might best be carried out by a well gualified local
emnployee,

£. Backstopping: Inadequate packstopping and recruitment
nas perneated the performance of tne Core subproject and
aagversely affected its 1nstitutrional development and other
opjectives, Contractor selection on future projects with
strong institutional development components should give
adequate weignt to capability for oackstopping and
recrultment. USAID should seek to conduch the contractor
selectlon process 1n Sanaa or, at the very least, participate
on the selection panel 1f it takes place in wWasnington.

g. Strengtnening Communications: Some of the proplems of
tne Core supproject relate to communications impediments
petrween tne Core team and their counterparts as well as the
location of CID's "home base”™ outside tne Ministry. Wnile
furure contractors may require a separafte administrative
office, USAID should 1nsist that tneir tecnnical staffs pe
co-located with khe host institution. If necessary, funding
for the construction of enlarged facilities should be i1ncluded
in tne project's financial plan. 1In reqgard to language
difficulties, USAID should encourage if not insist upon the use’
of rthird country professionals (TCPs) as an integral part of
the contractor team to facilitate two-way communicatrions wifn
counterparts and to 1ncrease the effectiveness of U.S. experts.

h, Contractror Qrientation; The.cultural, psycnological
and physical difficulties for the newcomer of working in Yemen
Make a careful and sensitive orientation for arriving contracth
fecnnicilans and their families an important factor for future
professional performance., The Mission should reguire tnat
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‘selected for institutional development can be accomodated

orienrarion sessions should be organized thar provide sucn
services for all new arrivals. The use of Yemenl opservers and
w21l 1nformed expatriates should be encourged. Tne "ouddy"
system whereln a resident American family helps tne newcomers
ro sertle into rtheir environment should be estaolished.

i Pay Incentives: Institution building rargets are
JLren not reached because trainees do not return ro assune
planned responsipnilities and inadequate pay incentives are
fregquently an important cause of such lapses., Many donors have
ayreed on the establishment of special salary scales for
agencies or institutions tney are assisting so that tralnees
4111 ve motivated to resume work for tneir agencies upon their
rerurn, Wnile such action penefits the project and the agency
1avolved, 1t introduces disparities into the local labor market
and makes more difficult eventual Yemeni assumption of the
agency's recurrent costs., Tne World Bank recently recommended
Fnat such special pay scales and "topping off" arrangements be
elimnated aad that more effective use be made witnin existing
fegulativns to provide adeyuate financial 1ncentives including
salary supplements and housing allowances related to
professional qualificatrions or demanding working conditions,*

USAID sanould investigate existing government pay
regularions and practices to ascertain tne factual situation
and wnether de facto pay incentives for the statfs of units
“Jitnin the current system. Such fact finding saould oe
accompanlied by discussions witn appropriate Yemeni authorities
on 3Jdch matrtrers as the snaring by AID of the costs of pay
tncentives and a gradual transfer of such costs to the budget
0f tne agency involved during the life of the project,

* World Bank, "Review of IDA-Financed Technical Assistance 1in
tne Yemen Arab Republic, 10/22/84 (Report No. P-3890-YAR),
p. 19. .
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Case Study: Project 052.2, Ibn Secondary Agricultural
lastitute

1. Ooverview of QOrganization/Institution

Tne Ibp Secondary Agricultural Institute (ISAI) is a unit
o Yemen's secondary agricultural education (SAE)} system, wnich
15 a part of Yemen's vocational educational (vo-ed) system of
rae Minlstry of Education (MOE)., Two otner components of tne
vo-ed system are the Technical and Industrial schools, and the
commerclal schools., Each of tne three nas the status of a
Section withain the Department (Division) of Vocational
iducation. The SAE system offers tne equivalent of a tnree
year vocational aigh school and 1s designed to provide junior
caraprofessional and technical manpower for the Yemeni
sconomy. Tnus, ISAI's primary mission has been defined as
oroviding mid-level technicians for tne public and private
sectors of Yemen's agriculture.

Tne vo-ed system is a Department (Division) witnin the
Directorate of General Education. The Director of the
Agricultural Education Section, who supervises the secondary
agricultural institutes {SAIs), reports to the Director of the
Yocational Education Department who, in turn, reports to the
azad (Director General) of the Directorate of General
Bducation, However, the Directors of vo-ed and tne SAIs are
sz1d to have fairly ready access to the Minister and nis Deputy
7snen.khe need arises, -

Isal 1s one of the tnree SAIs that currently make up tne
secondary agricultural education system. The otner two are a
similar school located at Surdud (in the Tihama region), and a
veterinary school located in Sana‘fa. The physical plant and
considerable equipment. for all three schools nave peen financed
oy an IDA credit (First Educational Sector Loan) made to Yemen
in 1976, IDA funding did not, nowever, cover the operating
costs of the schools nor those of providing tecnnical
assistance to develop Yemeni professional staff. In early
1979, the MOE (and IDA)} requested AID to provide financing for
ISAI, tne scnool for whicn planning and construction was
furrhest along, and AID subseguently agreed to do so. ISAI
thus vecame the "flagship" of secondary agricultural education
in Yemen and the model for the system as a wnole.

ISAI opened its doors (initially wirh only a birector and a
teacher)} 1n September, 197Y9. The Surdud school became
operational in 1981, and the Sana'a Veterinary School (SVS) in
1982, The MOE finances the operating costs of the ftnree
scnools. 1In tne absence of qualified Yemeni teacners, it also
finances expatriate teachers (mostly drawn from other. Middle
East countries) for tine Surdud and Sana'a schools.

The secondary agricultural educaticn system in Yemen is in
a state of flux, as mignt pe expected given its recent
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origins. Tnere 1s a strong interest in tne MOE to expand tne
nJdmper of SAIs to four or five, provaply a reasconable goal
considering estimates that have been made concerning Yemen's
fuFure requirements ror agricultural personnel (altnough as
rndicated below [Section 4}, the cost of additional SAIs would
put Efurtner pressure on the already strained SAE pbudget of tne
MDE.) 1In addition, a need is forgseen for eventually
astablisning a vocational/tecnnical agricultural institute
(vo-tecn} wnicn would provide a more advanced and specialized
program, either as an- exftension of SAE training or as tne
peginning years of university training. Tne vo-Fech concept
fnus relates ro the University of Sana'a's Faculty of
Agriculture, whicn is presently in its second year of
operation. Finally, a good case can be made for establishing a
separate SAI Eor women, given the social {and legal) -
infeasipility of coed SAIs and rhe importance of women 1n
Yemenl agriculture,

2. pverview of tne Ibb Subproject

AID support to the Ipb scnool was the first subproject of
fae Agricultural Develppment Support Program, in which AID
retained fhe Consortium for International Development {(CID)
ander the Title XIT provisions of tane Foreign Assistance Act to
develop a sector-wide program of assistance to Yemeni
agriculture, CID designated New Mexico State University (NMSU)
as tne "lead urniiversity" to backstop tne ISAI subproject, and
AID autnorized tne supproject in May 1979. To dafte, $11.2
million has been obligated for the subproject It 1s currently
in the process of being extended for an additional six and a
nalf years at an estimated additional cost of $17 million.
These iigures do not include an estimated $12 million of Yem=ni
contriputions over the Life of the project.

AID assistance to ISAI includes {a) provision oy NMSU of US
resident speclralists to serve as project leader and provide
other skills (e.g. Farm Manager) and short-term experts to
address special supjects, (b) provision of expatriate Arapic
speaking teachers in agricultural sciences to provide tne core
of the school's academic program*, {c) trne financing of
fellowsnips Fo permit Yemeni agriculturalists witn BS degrees
Fo receive graduate training in the US and Egypt prior to
returning to take up teachning positions at tne three schools
with initial priority to ISAI, and {(d) the financing of
equipment, teaching materials, supplies, etc. as well as

* Non-vecational subjects sucn as history, Islamic studies,
matrhematics, erc., are also raught, buf not included in fhe
assistance program.
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2upansions or wmprovements of the school's physical

Eacilities., All of the foregoing components are coordinated in
Yemen py tne NMSU project leader and the school's Director
Working jointly, and in the YS by a campus coordinator and
packstop office set up by NMSU.

The kKey pottleneck to 1naugurating the scnool's technical
program was tne absence of teacning staff. Thus, NMSU placed
first priority on recruitment. of well-qualified Araoic speaking
agriculturalists. Thanks to energetic and imaginative
recruitment by NMSU's campus coordinator, most of the necessary
talent (consisting of three Egyptians, two Sudanese, and a
Jordanian) was 1dentified, interviewed and nired during tne
winrer of 1979-80, despite lags in contracting arrangements
Jetween AID, CID, and NMSU.

following the arrival of tne instructional staff, promising
Yemenl agriculturalists witn BS degrees, (usually from a Middie
Bast university) were recruilted and assigned o work with the
2ipatriates as counterparts, 1IfE thelr "apprenticeship® as
couunterparts proved to pe successful, they were nominated for
fellowsnips for MS level training in the US. The upgrading of
foneir capacity in English was expedited by sending them to the
US ro bring their facility up to an acceptaole level pefore
svrarting tneir technical studies.* This procedure greatly
reduced the lag 1a parficipant turnaround which would otherwise
nave occurred 1f language .training had taken place in Yemen.

"Tne five years or so.since the project's initiation have
seen a number of changes at ISAI. Tihe school nas achieved a
si1gnificant degree of "Yemenization®"., US trained Yemeni staff

now occupy the positions of Director, Assistant Director, and

seven of rhe eleven agricultural instruction positions. Three
GE fne seven expatriates have departed, and the remainder are
scneduled fo do so within the next year and a half. A number
Oof 1mprovements or additions nave peen made to tne physical
plant (sheds, pens, silo, road improvements, staff nousing) ana
a considerable amount of new equipment for the school's-farm,
laporatories, and classrooms was found to be needed and has
peen purchased. Tne school's farm, while inadequate in size
and poorly located, has been developed and is being used as an
integral part of the treaching program. An "outreacn" program
of extension agent training and demonstrations or gatherings
tor tne benefit of nearby farmers and agricultural employees
was initiated, although its intent has been changed to make 1t

* Thirteen such trainees have been sent to tne US to date
(mostly to NMSU), of whom only two have dropped out -— one
due to 1llness, and one for academic failure.
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more a fraining device for the school's students., wMuch work
nas been devoted to i1mproving tne school's curriculum and to
producing textbooks, classroom handoutrs, teaching and audio-
visual matrerials adapted to Yemeni agricultural conditions.
Increasinyg emnphasis has been put on practical "nhands on"
rraining through eipanded use of afrernoon sessions at tne
rarm, a lengtnening of the summer session to increase practical
instruction, and individual farm projects for the tnird year
studeats,

Since its inception, the school nas graduated 147 trainees
from four graduating classes, 1982-1985, The nineteen top
students from these classes are working toward 33 degrees in
agraiculture in Egyph under fellowships financed by the
project, Aanotner rwenty-four have enrolled in the new Faculty
QFf Agriculture at the University of Sana'a. A majority of tone
remaining graduates are working tor the Ministry of Agriculture
in one capacity or another. Reports received on their
performance nave generally been very good,

As noted earlier, tne six year extension of the project,
anicn is currently going through the AID approval process,
contemplates an expansion of the program to 1nclude the entire
secondary agricultural education "sub-sector" -- 1.e.,
assisting the remaining SAE scrools af Surdud and Sana'a,
strengtnening the Vocational Agricultural Educaticon Section at
tne MOE, as well as completing and monitoring the program tnat
nas been going on atr ISAI. Toward tnis-end, it is planned that
tne NMSU project leader would move his location from Ibb to
Sana'a so as to better keep an eye on the program in its new
configuration. Project assistance to the two otner scnools and
fne MOE will include training, commodities and short term
consultants, Also included are one or more studies to consider
Fne Juestion of additrional SAIs, a women's SAI, and a two year
vo-taech school. No resident technical assistance is
contenmplated.

3. Institurional Accomplishments of the Project

A Key 1institutional accomplishment has peen the
"Yemenlzation" of much of the school's instructional program.
Although four expatriate teachers are still working at Ibp, all
put rwo of the agricultural courses are now being given py six
Yemeni 1nstructors who nave returned from fne US witn MS
degrees. It 1is said that this transition nas occurred without
a decline in academic standards, In fact, 1t is claimed that
tne Yemeni are in many cases superior to tne expatriafes in
that their technical background is more up to date, and tneir
approach more practical and more oriented toward local
conditions. By the end of 1887, the remaining expatriate

-~
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facaity wi1ill have witndrawn (with the possiple exception of tae
Farm ¥Manager position) and tne transfer of tne teaching load to
Yemeny hands will pe complete,

A second key accomplishment has peen the strengthening of
leadersnip positions at tne school py Yemeni who nave been
Frained under the project. Botn fne Director and Assistant
Director served at the school as counterparts to expatriate
r2acners pefore proceeding to NMSU for their graduate degrees,
Tnis experience has engendered an understanding of tne
tunctrioning of fFne school and a sense of identification witn
1ts program and goals. There is a feeling amang tne Yemeni
tnat tne school 1s "theirs®, and this 1s retlected 1n student
artirudes and, to an =2xtent, in improved management.,

anotner- Factor whicn 1s conftriputring to the scnool's

asllity to function on 1ts own as a Yemeni institution 1s the
progress that has taken place in making other aspects of the
academic program more relevant to Yemenl circumstances and in
nuilding a local capacity to continue such progress, A key
2lement 15 tne effort to rewrite twenty—-five major textocoks so
as ro present technical material i1n a Yemeni context, Seven
nave been completed and are ready for pupblication, and five
inore should be ready by July. Completed texts will be snared
#1tn fne Surdud school, and some with the Sana‘'a Verterinary
cnool. Another accomplishment is tne planning and reform of
the school's curriculum, a process that nas been going on for
several years including conferences at NMSU and Ibb. Major
progress has been made in adjusting the curriculum to the
oackaround and needs of students entering the scnool, and of
balancing tneory and practice in the sequence and content of
fne courses. A third step forward is the effort to puild a
local capacity 1n tne production of instructiional materials
sucn as class nandouts, visual aids, and the use of slides and
v1deo tapes. Equipmenf. and training provided under tne project
has, or will soon, enable the school to prepare written
materials, illustrations and graphs for overhead projectors,
and the preparation of slides and video programs using local
sifuations whicn visually illustrate material peing presented
1in lectures and texts. Related to the above nas peen the
progress that has been made in setting up a school liprary and
reference center and the training of a librarian to conftinue
tals work., ’

In addition, a numpber of circumstances have evolved which
are tending to support or reinforce the position of the school
as a social institutrion. For one reason or ancotner, enrollment
at all tnree secondary schools has increased significantly tnis
year, as resulr of increased publicity or an increased outrflow
of preparatory graduates, or both. Increased competition for
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placement at tne SAIs saould tend to strengthen Yemen:i
oercepfions as ro rheir valde and 1mportance. Anotner
reinforcing circumstance 1s rthe gocd reputation that the scnool
Ls earning, due in large part to tne performance of its
graduares and positive feedback from tieir employers, A third
oulstering factor 1is tne good relationsnips tnat the scnool
leaders have estaplisned witn the regional autnorities (e.qg.
tne Iopb Governorate), local agricultural entitiss, and tne Iopb
municipality. A fourtn factor is tne school's role as a model
Eor tne vocational agricultural system., 1Ibb's curriculuin and
taacning procedures-are pvelng adopted and used by the othner
=cavols, and the same will apply to the new textpbooks when tney.
oecome availaple, MOE officials indicate that Iob will serve
as tne model for any additional secondary agricultural schools
tnar may be planned, )

Tne apove points i1mply that a number of vital functions of
[SAT nave moved gradually from foreign to Yemeni responsipility
and control, and thalb Fni1s process 15 taking place without
zpprecirabvle decrease 1n standards of performance -- in fact,
guite the contrary. There are alsc indications that the social
ut1lity of tne school is gaining recognition withain the
countrry, Tanils should increase support for the school among
oeneficiaries (present and potential) and among opinion leaders.

4, Institutional Problems of the Project

A major institurional proplem of the project is tne
1nadeiyuate linkage berween ISAI {and in fact all three SAls)
and tne SAE Section of the MOE. Related to this 1is the
incapacity of that office to exercise a supportive or policy
guidance function. The SAE Section, a one or two person
office, 1s almost wholly preoccupled with headguarters
administrative and financial details, and has snown little
leadersnip or direction over the project., Its personnel seldon
visit Fhe school, and they lack familiarity with its operations
or concerns. Yet, many of the actions proposed by the school
require the concurrence of the Section, and its potential for
disrupting or damaging ISAI, especially through the budget
process or the placement of personnel, is great. The
resolution of school matters with MOE reguires freguent trips
by Ibo representatives to Sana'a. On many occasions, these are
conaucted by the NMSU teain leader on behalf of ISAI. Thus, the
project oftren serves as a buffer between the MOE and ISAI, a
role it will no longer play when the school is on 1ts own. At
that time, the MOE will exercise full supervision and control
over the school, put may lack personnel in numpers and
conpetence to effectively perform sucn functions -- a situation
tnar coulu pe very detrimental to thne school's future. A
priority project task is to seek ayreement. with the MOE on a
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program to strengthen rhe capability of tne SAE Section through
“ne expansion of 1ts staff and the training of 1ts personnel 1in
“appropriate skills (including the functions noted on page six,
annex F of the subproject paper}. This process snould pe
compieted well in advance of the c¢lose of the project. (Tnis
may mean utilizing trainees currently in the pipeline ratner
“nan putting new people 1nto training.)

Anotner proolem affecting the school's sustainavility is
tfnat of recurrent costs, Although the YARG is making a
supstrantial financial contribution to rhe SAE system {over $1
million equivalent a year), the scnools nave been plagued by
ouddet stringencies, confusion and delays in payment tnrougnout
Fnne course of the project, The YARG's financial purden is
i1kely to oe even neavier wnen the project ends, since some of
“ne local costs that AID 1s currently funding are likely to
reg<iire continued financing by the YARS. Despite the
reassurances contained in the subproject paper, tne ability of
rne YARG to meet the projech's recurrent costs seems open to
gJiestion, given the difficult budget situation forecast in
recent projections, If so, tnis would argue for a "go slow"
policy 1in regard to the establishment of additional secondary
agricultural scnools. )

An i1mportant aspect of recurring costs and budget
consrraints from an institutional development point of view is
fne wmatter of pay incentives and the retention of staff.
Disparity petween faculty salaries and those paid by other
government agencies 1s already causing considerable
dissatisfaction among the staff, Such discrepancies have been
mitigated in* the interim by penefits, monetary or otherwise,
whicn accrue to tne staff from tne project, But these will
disappear whnen tne project ends, and the problem of pay
incentives should be aduressed before then.

A closely relared problem i1s the guestion of efficient
acaaemlc administration and discipline. The internal
management of the school is still regarded as guite sloppy with
disregard of regulations, poor scheduling of classes,
1nadeguate discipline, and poorly trained administrative
staff. Altnough progress nas been made, much remains to be
done, There are also unexplained disparities among the
teaching loads of faculty memcers, some teaching only three
nours a week, some not at all. Yet civil service or MOE
regularions (or privileged status) apparently prevents tne
rationalization of workloads or the elimination of redundant
employees. Tnis 1ncreases tne expense of running the school
and 1ts pressure on the budyet.

As 1ndicated in section two above, the subproject extension
5eeks to assist and strengtnen the remailning two schools of the
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Yomenl SAE system and tne SAE Section of tie MOE. In other
worus, tne exension seeks to broaden the focus of tne project
from a single school to the SAE subsector as a whole,
Implemenration of this broader approach has hardly oegun.
dowever, as noted pbelow, one wonders wnether adeyuafe planning
aily] resources are being devoted by YARG, USAID, and NMSU to
rnese additional and difficult tasks.

& major factor in the Ipbb scnool's 1nstitutional progress

"is oelieved to be the presence of nignly gualified NMSU

personnel resident atr Ipb as advisor to the Director, and 1in
orner tecnnical assistance capacifies, wirh the snitt of the
project director position from Ibb to Sana'a, there will no
longer pe senior NMSU personnel in trne field. Tnis will noft
aftect the veterinary school so seriously, since 1t is also
located in Sana'a. However, fthe scnool at Surdud will lack the
on-site guidance, support and implementation skills ftnat have
neen NMSU's long suit on the project. Witnout khe resident
oversignt and personal attention of resident WMSU stafE, it
ceeins doubtful wnether the Surdud and Sana'a scnools will have
tane opportunity fo reacn the institutional caliper which thne
Inpo school nas acnieved.,* USAID may wish t0o consider an
augmentation of NMSU resident staff assigned fo the project to
provide close liaison and supervision of the Surdud and Sana'a
schools and the effort to upgrade the SAE Section of the MOE.

Anotner problem witn the plan of tne extension appears to
e a lag in tne return of the participants to take up faculty
positions at the Sana'a and Surdud schools., Unless eignht or
nore MS candidates are selected, brought up to snuff 1n
gnglish, and start their studies in ftne next year or two, they
Wwon't return 1n time to start work in Yemen before the project
is pver. One of the key constraints appears to be lack of
facility in English among potential candidates and the time
needed to reach an acceptaple proficiency 1£f language tralnlng
rakes place wholly in Yemen,

A third proplem wifn fhe extension which has important
instutional development implications is that, as indicated in
the subproject paper (p. ll), no long-range plan has been
developed Eor ISAI, The above discussion appears ko andicate
thar planning for the Surdud and Sana'a schools and for the SAE
Section of tne MOE also need aftention,

* Both tne Surdud and Sana'a schools are probably further
penind than tne Ibb scnool was at tne srart of the project,
since rneir expatriate staffs were not nand picked by NMSU
on tne basis of relevant skills, facility in Englisn, and
completrion of American graduate degrees,
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In conclusion, 1t appears tnat ISAI has gotten off to a
very good start 1n acgquiring indigenous professional and
ieadership capacity as an agricultural education and ftraining
institution, pboth 1n 1ts own right and as a model for the SAE
systrem. It also appears tnat tnis growth ain capacity and
protessional performance 1s regarded favorably witnin a number
of Yemeni circles and enjoys their support, On the otner hand,
ISATI 1s not out of the woods. A numpber of factors, especially
relations witn the MOE, budget constraints and staff turnover
porential, may cause serious problems for the longer term
vianility of the school and thus for the gains achieved to
dare_. Also, the aim of proeoadening the project to tpat of
strengbtnening the entire SAE system 1n Yemen may need to deal
Wwirn rhe several 1ssues noted above,

5. Lessons Learned

a. Start Small, Tnen Expand. The relative success of the
I5AT supproject seems 1in part to be atrtripuraple to fne
pruoject's 1niti1al five year focus on a single, discrete school.
Tals permitted detailed planning, good quality control, carekul
ovarsignt, and day-to-day personal and professional contact
vetrwWveen NMSU personnel, expatriate teachers, and Yemeni staff,
Oujectives were finite, and progress toward attainment was
readily ascertainapcle, Proplems could be discovered and often
dealtr.with on the spot. Success achieved at Ibb provides, in
part, a model for replication at the other two scnools.

0. Congruence of Aims. A major positive ractor has veen

rae congruence of obJectives among the major project parftici-
pants -- the Yemeni school staff, MOE staff, NMSU, expatriate

teacners, and USAID. All were agreed on what needed to pe done
and on the allocatrion of tasks. Tnis resulted 1n close
cooperation, open. communications, and the shnaring of experience,

c. Good Communications, Implementation has been facili-
tated by good communications and supportive relationships on
tne Ibp campus (among the NMSU staff, the expatriate teachers,
and tne Yemeni staff) between the NMSU staff at Ibb and
CID/USAID, and between the project and the NMSU backstop office.

d. Institutional Compatipility. A strength of the
projectk lies in that the backstop institution and the assisted
institution are operating in the same mileu ~- training and
education, Tals similarity gives the packstop instituftion a
comparative advantage -- 1.e, a oroad familiarity with and
sensitavity to 1nnerent problems and considerations that
educational institutions share 1n commnon.

e, Backstopping, NMSU ovackstopping has been extremely
imaginative and responsive, reflecting a strong commitwment fto




- h.—.-

“ne project by rtne University as a wanole. This is reflected in
Fne guality of thé staff assigned to Yemen, the care with whicn
expatriate Middle East staff was recruited and treated, the
personal ana professional attention given to Yemeni
participants, and good logistic support. The quality of
packstopping has had a positive effect througnout the project.
[ 3

£. Linkages are Important. " Projects aiming at
1astiturional development should pay as much attention to the
assisted institution's linkages with other institutrions as with
the targeted i1nstitution itself., 1In particular, attention
snould ne paid to linkages witn institutions upon whicn tne
Fargeted 1nstitution depends for external supporf, and a
strategy developed for dealing witn such linkages.

g. Pay Incentives, Inadeguate pay incentives and
resulting staff turnover pose a possiple tanreat to longer term
protessional standards and quality of performance of
insrifurions like ISAI. A possiple USAID approach to this
oroolem is discussed on pages 20-21 of the Core Subproject Case
Study.

h, Institutrional Development Takes Time. The progress
nored at the Ibb school has taken over five years to achieve,
and more time will oe needed to safeguard and consolidate these
gains. Projects witn major institutional development
dimensions should be designed for periods of ten years or more
{phased 1n segments to assure adegquate monitering and
evaluation}.
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APPENDIX 3.

"Practical Lessons for Development
Management" - Recommendations, pp. 158-160.
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EXPERIENCE WITH IMPLEMENTING AGRICULTURAL DEVELOPMENT

PROJECTS IN AFRICA

by

DENNIS A. RONDINELLI
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Center for Development Information and Evaluation
Bureau for Policy and Program Coordination
U.S5. Agency for International Development
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19. The organizaticonal "culture*” in which projects are carried

ut ahapea the opportuntiea for and createa conatrainta on

affective development management. The organizational culture in

African countries rarely conforma to Weatern imagea of efflclent
and rational procadurea that are often called for in project
deaigna, Rarely are development projecta able te change the

@ local culture aufficiently to enable foreign methoda and
techniques to work as effectively as ocutsiders think they should.
Organizational astructurea and arrangements for develcopment
ranagement usually reflect the indigenous organizational culture,
and they muest be clearly underatcod by development planners and

lmanagers before changes are preacribed.

-

20. An appropriate organizational structure for a project ias a
.crucial variable in its success. .In =zome cases strengthening
existing organizations is moat effective; in cocther caaes, new or
parallsl organizations must be created to overcome constraints

Iand obatacles to change.

'21. Although some degree of centralization and hierarchy
characterize most development inatitutiona, decentralized
organizational structures seem to be more effective in devolving
reaponeibility and authority to levels where daciaiona nruat be
made, in strengthening administrative capacity at middle levels
..of management, in keeping organizations more reaponaive to
clienta and beneficiariea, and in developing a aenge of
“owneraship"” among project ataff and participanta. Often
.decentralized organizationa can discern changea in thelr
anvironment moreo sagily, provide betteor foedback to top
nanagement, and elicit the participation of beneficlarias,

Iespecially in remote areas.

22. Organizational and ingtitutional development achieved by
strengthening existing or parallel project implementation
organizations, and by increasing the capacity of beneficiary

@ Jroups to participate in project planning and implementation, ia
5 major determinant of whether or not benefite are suetained
after foreign asaistance enda. Attempta should be made early in
a project to develop organizational capacity to sustain benefita
over the long run.

J 23. Organizational changes required to achieve project goals nmusat
be deliberately planned and carried out aa part of project deaign
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and implementetion, and sufficient.resources must be provided for
that purpose. It cannot be assumed that organizational reformns
wlll occur automatically as the result of policy changes or as a
result of technical activities puraued during the implementation
of a project.

24. Often tradeoffs must be made in the design phase between the
amount of time and rescurces that will be devoted to achieving
technical or substantive objectives, and thoae that will be
committed to achieving organizational reforms. When strategies
are not well developed for both sets of activitiea, the attention
given to one during implementatiosn will often be at the expense
ef the other.

23, Sufficient flexibility must be given to developrent managers
te make changes in organizational atructurea and inatitutional
arrangementa during a project’sa implementation. Often the impact
of organizational structure cannot be accurately predicted during
the deaign phase and changes in leadership, reaourcea,
environment and policies can all affect the efficacy of the
project implementing agency.

26. Supportive linkages between project organizations and others
in ita operating environment are asaential for succesaful
implementation. Heowever, project organizations that have a high
degree of autonomy and independence in decision-making, and
control over resgurces and operations, seem to be more auccesaful
than thase that are under- the close control of central
bureaucracies. An appropriate balance between independence and
accountability must -.-be struck in designing organizational and
institutional structures for implementation.

27, Informal networks of ccoperation and interaction are as
important, and in many cmsea more so, than formal organizational
linkages. Development managers must give adequate attention to

" informal procesaes of interaction with higher level bureaucracies,
vertical organizations, and beneficiary groups, if project
objectives are to be achieved effectively.

28. Projects that are located in remote or isolated arsas require a
large amount of autonomy, independence and acontrol over their own
resources in order to respond effectively to local needa and
demands. However, they alao need adequate financial, technical
and logiastical support from external qorganizationa if they are to
operate efficiently under hardahip conditions.

29. Ceoordination among government agencies and private
organizationa ia an esgential feature of almoat all develcpnment
“—~jects, but it dependa more on the creation of ingentives and
icenents for coordination than on formal requests or
ers to cooperata.

- 159 -
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a. Coordination and cooperation depend in large ‘part on
the degree to which varioua groupa and organizationa identify
favorably with the goals of the project, ocbtain benefits fron
it, or =zee their own intereata enhanced by ita aucceaa.

b. Coordination and cooperation can bes enhanced by

nanagarjial strategies that develop a gsense of "ownership" of
the project among participants and beneficiaries.
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1. AS PER REF TELCOZ, THE FOLLOWING TRANSALTS THE
STATEMEXT OF WORX FOR THE INSTITUTEONAL DEVELOPMENT
ANALYSES USAID/SARAA PLANS TO UXDER TAKE iN CONJURCTIOM
YITH THE PREPARATION OF 1TS FT 16 CDSS UPDATE. QUOTE:

STATEMEXT OF MWORX

l. CRJECTIVE

TNE COMTRACTOR 1S TD PROHUE—A THREE-PERSOM TEAN TO CARRY
QUT A CROSS SECTORAL ANALYSIS OF USAID/SAMAL" S .
INSTITUTIONAL DEVELOPPMEMT ACTIVITIES, OM THE BASIS OF
THIS ANALYS1S,- THE COMTRAGTGR'S TEAM 1S To RECOMMMEND
ALTERNATE INSTITUTTOHAL QEVELOPHENT TACTICS S0 AS TOQ
EMABLE USAID TO EXHANCE THE EFFECTIVERESS OF ITS
INSTITUTIONAL BEVELOPRENI STRATIGT.

(1. BACAGROUND,

A. FOR THE FURPOSE OF TH1S STuDY, IHSTIT.UHOHAL
BEVELOPPENT WiLL MEAM [NCREASING TRE EFFECTIVERESS OF A
GIYEN YEMEMS IXSTITUTION TO CARRY QUT (TS ORGARIZATIONAL
HARDATE.

B, [N 1986, USAID COMMYTIED ISTELF TO A COUNTRY
DEYELOPMENT STRATEGY VHICH ENPHASIZED INSTITUTTON-BUILDING
AMD MURAM RESQURCES DEVELOPHENT, TH1S STRATEGY HAS BEEN
FOLLOVED in THE CESIGA OR RE~DESIGN OF POST-1318

PROJECTS, THERE ARE D1FFEREMCES, ROVEVER, ANONG THESE
PROJECTS X TERNS OF THEIR INSTITUTIOM-BUILGIXNG OWJECTIVES
AN TXE INSTITUTIOMAL DEYTLOPNEXT TACTICS, INCLUDING TYPES
OF NUNAN RESOUACES DEVELOPMERT, ADOPTED TO RCHIEYE THEIR
RESPECTIVE ORJECTIVES,

€. INSTITUTION-BUILBING ORIECTIVES NAVE NANGED FROR
IMPROYING THE OPERATIONS OF EXISTING GOVERMAENTAL EMTITIES
TO THE-CREATION OF-mEV [WSTITUTIONS, (WSTITUTION-RULLOING
TACTICS, 0% TNE OTHER NAND, HAVL EMPHASIZED TECHNLCAL
ASSISTANCE AND PRRTICIPANT TAAIXING, DEPEMDING OX IHE
PROJECT, WOWEVER, TUGHMICAL ASSISTAMCE TEANS HAVE BEEM
0]m

. LARGE AND SHaLL AXO TKEIR FEMEERS HAVE SENVED IR #OTH

ADYISORY AND QPERATIONAL ROLES, THE (NOTVIGUAL
QUALIFICATIONS OF TEAR MEMRERS NAYE KANGED FRoOM
BISTINGUISHED PROFESSIONALS TO PEACE CORPS YOLUMTEENS,
SIMLARLY, SONE PROJECTS HAVE RELIED UPON LOMG-TERN, V.S,
EALED ACROEMIC TRAINING AS TNE ROST APPROPRIATE MEANS 10

Ml Ll A o

.- INCOMING
TELEGRAM

SAMAA  Pyb3b U OF G) ¥l ELHEI-FE VLN
RUIL0 ENSTETUFTONAL STAFF WH!LE OTHERS HAVE RELIED uPoN
SHORT-TERN OR QW~THE-JOB TRAIMING.

State

0. USIHG THESE VARIANLES, TRE uSain PROJIECTS wHiCH THE
CONTRACTOR 1S TO AMALYIE ARE BRIEFLY DESCRIBED Ik THE
FOLLOWIMG CHART.

IMSTITUTIONAL ORJECTIVE

trrRAVE EXISTING
2.1 at

LREATE MEW
FROJECT NUNBERL 843 05Z.2
TECH ASSUISTARCE

TEAR SIZE

{1}

W) L ARGE X i X
{8} smaL b b4 X

RENFER ROLES
(A} ADVISE X X
@) OPERATE . X X L3 X

QUALIFICATIONS
] BIGH X X
@ toW H X K

PARTICIPANT TRAIRIXG
LONG-~TERA .
SNOAT-TERN X ) X

LPROJECT MANMES AS FOLLOWS:

A2,1:  AGRICULTURAL DEVELOPMEMT SUPPORT; CORE SUKJFROJECT
f22;  VATEX SUPPLY SYSTENS NAMAGEMENT

#84:  SMALL RURAL WATER SYSIENS

#15: LOCAL RESOURCES FOR DEVEL OPRERT

#52,2; AGAICULTURAL JEVELOPHEMT SUPPORT: jBX

SECONOARY AGRICULTURAL INSTITUTUE SURPROJECT

3 USII'D BELIEVES THAT A HORE OETAILED AMWALYS!S OF THESE
PROJECTS WILL HELP [T IDENTIFY EFFECTIVE INSTITUTION~
BUILDING TAGTICS WMICH CAM THEM 8E USED TQ REFIKE 115
IXSTITUTONAL DEVELOPMENT STAATEGY AND/QR THE MIX OF
PROJECT INTERVENTIONS OIRECTED AT INSTITUTIONAL

DEYEL OFMENT,

111, SCOPE OF WARK

USAID'S PRINARY COMCERN |S TG {SEXTIFY EFFECTIVE
INSTITUTLONAL DEVELOPMEMT TACTICS, TO TAi1S Exo, TAE
CONTRACTOR |5 T

A, DEYELOP, 1IN COOPERATION WITH USAID, RELATIVELY SiMPLE
AMD EASILY APPLIED CRITERIA OF INSTITOTIONAL EFFECTIVERESS;

9. DESCRISE THE SOS1AL-CULTURAL CORTERT IR WHICH YENEX{
INSTETUTIONS TNST DEYELOP, NIGHLIGNTING TRAST FAGTORS
WICK ENCOURAGE OR (IWEGE INSTITUTIGHAL DEYELOPHERT;

.G DUSCRIBE TN GEMERAL STATE QF TNOSE YEMEN]
INSTITUTIORS ANALTIED FOR TNE PURPOSES OF TH(S STUDY,
FOCUSING PARTICULARLY ON- THE!R-——{NSTI1TUTIONAL OEVELOPMERT
KEEDS;

D, AMALYIE SELECTED USAIO INSTITUTIORAL DEVELOPHENT
AGTIVITIES AMD SPECIFIC INSTITUTIONAL DEVELOPMENT TACTICS
TO CETERHINE WUWICA HAVE [MPACTEQ FAVORANLY ON THE
OFERATIONAL EFFICIENCT OF TREIR RESPECTIVE IXSTITUTIOWS
AND ASSESS TWE RCLATIYE COSTS OF THESE tMTERVENTIONS;

E. DESCRINE THE FACTORS ASSOCIATED WITH SUCCESSFUL AND
URSUCCESSFUL, USAID IASTITUTION-SUILCING ACTIVITILS

AlDI48L
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F. RECOMMEND ALTERMATE |MSTITUTIONAL DEVELOPPEXT TACTICS
AND THE COMDITIONS UMDER WHLICH THEY RIGHF BE SUCCESSFULLY

THE CONTRACTOR 1S EXPECTED TO RROYIDE A THREE-PERSON TEAR
FOR & MAXIMURM OF t@% WORKING DAYS {6 DAYS PER WEEK X 11
VEEKS) BEGINHING OX OR ASCUT 1S OCTOBER 1985 TO CARRY auT
THE AMALYTICAL TASKS DESCRIBLO ABOVE, PROVIDE ORAL
ERIEFINGS OF PROGRESS AS REQUIRED, AHD PREPARE REQUIRED
REPORTS, 1T 15 EXPECTED THAT THE CONTRACTOR WiLL SPLIT
THIS TINE BETWEEN WORX IM YENEN MR IM THE U.S,

BACKGROUND PAPERS LISTED IN SECYION 28 OF THIS M0/T ARE
TO 3¢ READ JEFOAE TEAM MEASERS ARRIVE 1K SAMAA AND THEY
ARE TO MAYE TWO DAYS OF A!0/J BRIEFINGS CONCERMING THE .
ACTIVITIES 1OEMTIFIED FOR AMALYSIS 1EFORE THEIR OLPARTURE

FROM TRE U.S,

¥. REPOATI

A, CONTRACTOR'S TEAM [S TO PREPARE A HID-TERM AND A

FiwaL SEPORT. THE FIRST IS TO RE READIED THHEE VEEKS [NTO
THE STUDY, IT 1S TO: SUMMARIIE CONCEPTUAL AND
ANALYTICAL PROGRESS TO QATE; DESCRIBE THE CRITERIA TO 3E
USED T@ ASSESS INSTLTUTIONAL EFFECTIVEHESS ANMD THEYR

APPLICATION TO THE INSTITUTIONS UMOER STUDY; AND PRESENT
THE TEAH"S PREL IHINARY THOUGHTI 04 FACTORS ASSOCEATED WITH

SUCCESSFUL INSTITUTIONAL DEVELOPMENT. THE TEAM VILL 2E

EXPECTED TO

PMAESENT AND DESCUSS THE MiO-TERM REPORT WiTH iNTERESTED
MENLERS OF THE USAID STAFF AT A BEETING SCHEDULED BY THE

USAID PRCJECT OFFICER.

. THE FINAUL REPORT S TO GESCRISE THE TEAN'S FINOINGS
ARD COWGLUSIOMS WITH REGARD TO THE FIVE {TEMS LISTED IX
SECTION 11§ ABOVE. A NEARLY FINAL ORAFT OF THIS REPORT IS

TQ BE READY A MINTmUM OF S ODAYS PR{OR TO THE TEAM'S

EXPECTED DEFARTURE FROM YEMEN. THE TEAM nEREERS WILL BE
EXPECTED TO PRESENT AMD DI1SCUSS THE ORAFT FINAL RECPORT
WITM INTERESTED MENBERS OF THE USAID STAFF AT A MEETING
SCREDULED Y THE USAIC PROJECT OFFICER AMD |MGORPORATE THE
RESWL TS OF THES DISCUSSION [N THE FINAL REFORT, A ORAFT
OF THE REVISED FINaL REPORT 15 TQ BE LEFT WITH THE USAID

PROJECT OFFICER EEFORE THRE TEAN QEPARTS YEMEN. THE

COMTRACTOR 1S TO MAIL 1N COPIES OF THE COHPLETED FiMAL
REPORT TO THE USALS PROJECT OFFICER MiTHIM 1% WORKING OAYS

OF TNE TEAM'S DEPARTURE FROM YEMEN. END QUOTE,

4, QIVER TNC REQUIREMENTS OF TNE SCOPE OF VORK,
PARTICTLAILY THE KEED 7O OEVELOP CRITERIA OF IF
ERFICTENCY AND TO 8 SENSIIVE O InE giaial

2. USAID WILL CONPLETE ANO POUCK PLO/T O/A 18 SEP 13,
FUNDING CITATIONS WILL WE PROVIDED SEPTEL. P10/T WILL
REQUEST SER/CH TG ISSUE A WORK DROER AGAINST AN APPROPRAITE
106 O § AMD T/RO/OA'S INSTITUTIONAL DEVELOPRENT PROGRAN
PRAOJLCT, FINAL, DECISIOM IX TRIS REGARD WILL DCPEND UPON*©
WHICK ALTEANATIVE OFFERS THE SETTER QUALIFIED TEAN.

<3. T0 PROVIOE SUFFICIENT THME TQ INCORPORATE -REJULTS OF - -
ARALTSIS IRTO COSS PREFARATION, THIS [MSTITUTHCHAL
DEYELOPPENT STUDY MUST Q€ CORPLETED O/A 1§ MOV 13, WORA
SUOWO BEGIN, THEREFCRE, RO LATER TNARM 13 4T 335, HENCE,
USAID YOULD APPRECIATE ANE/TR AXQ § AXD T/RD/OA ASSISTAMCE
IN IDENTIFTING OUALIFIED (WQIYI0UALS WNO wWOULD BE
AYAILASLE AT TRE APPROPRIATE TINE ASAP.

[onaL
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DEVELOP | HG, USA10 BELIEVES THAT CONTRACTOR®L TEAH MEMAERS
THOULO HAYE SUBSEARTIAL EXPERICHCE METH (ASTITUTIONAL
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Abdull Hafiz Karhash, Director General, Department of
Agricultural Affairs

NWSA

Mohammed Hazzaa Kassim, Planning and Statistics Manager
Mohammed Noman, Deputy Director, NWSA

James Ziegler, Data Processing Consultant

Abdul Karim, Programmer .

RWSD (Contacts and Informants)
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Development Analysis

Institutional
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Draft-Analytical Framework, Institutional Development Analysis

Leadership

. Leadership is a service supplied to the institution by a

small group of people. In looking at Teadership, we want to
Took at the following kinds of things:

0 How fragile or how well entrenched is the
Teadership politically or technically?

0 How deep is the Teadership structure? One man or
several? -

0 How does formal Teadership correlate with the real
power structure of a project or an organization?

0 How imaginative is the Teadership in stimulating
and rewarding performance?

0 How committed is the Teadership to the goals of
the institution?

o  How skillful is the leadership in linking the
institution to other public and private agencies?

] If the Teadership pattern is not developing at a
satisfactory rate, what strategies are indicated
for the project or the organization?

More specifically, in looking at teadership for either a
project or an organization, we want to assess the quality of
the leaders, the persons who set goals, direct or influence
project operations, motivate staff behavior, and manage
project relations with the environment. Who are the key
leaders? Are they effective? Do they set realistic goals,
motivate subordinates, possess the necessary skills, promote
and cope with change, and obtain results? Is there adequate
continuity of Teadership? 1Is there depth of leadership if
Teaders are absent or on Teave?
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Leadership Continuum Scale (from poor to good)
20 40 60 80 100
023
044
045
052.1
052.2

Doctrine:

The articulation of doctrine for an organization is the
first order of business in an institution building project,
since it sets the stage for the rest of the planning
operation. Doctrine specifies general goals and operational
style. Therefore, the elaboration, expression and
manipulation of doctrine is an important responsibility for
those who are guiding an organization. Failure to deal with
doctrine means that the organization will lack a common set
of purposes. Doctrine motivates personnel, establishes
expectations about institutional performance, and helps to
prepare the ground and substantiate shifts in the
institution's emphasis, activities, and outputs. '

In Tooking at doctrine, we want to Took at the following.
kinds of issues: ’

0 Is the new role for the organization a realistic
one? Is it consistent with the real needs of the
country? Is it being accepted both internally and
externally?

0 Does the doctrine have the necessary innovative
qualities that will permit the organization to
effect changes in society, and to make nacessary
internal changes?

0 What proportion of the administrative and
professional staff understand and actively support
the doctrine?

0 What are the social and political conflicts

generated internally and externally by the
organization's doctrine?
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0 What official and public support exists for the
organization's doctrine?

In lTooking more specifically at doctrine, we want to know
what the basic purpose or objective the project has. This
can probably be derived from the 1og frame or the project
paper.

Doctrine Continuum Scale (from less clarity to more
clarity of doctrine)

20 40 60 80 100
028
044
045
052.1
052.2

“"Program Outputs:

Program is a description of what the organization actually
does, and this varies over time within 1imits set by
doctrine. Through program changes, organizations adapt to
their environments and meet new demands for services.

In looking at program outputs we want to address the
following kinds of issues:

0 How completely has the institution programmed its
activities? Are they planned in advance rather
than ad hoc? Are they well balanced?

0 How relevant is the program to the country's needs
and the stage of the country's economic, social,
and technological development?

0 How widely is the total program understood by the
staff? How strongly are they committed to it?

0 Is there agreement between the organization's
program and its doctrine?

0 What quality and quantity of results can be
produced by the intended program?
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0 Does the program utilize the best technology
available to the organization?

0 Is the program tailored to available resources so
that it may yield important and visible results
within an acceptable period of time?

In Tooking at program outputs, we want to know specifically
what the project is doing. What are the products or the
deliverables for which the project is responsible?

Program Continuum Scale (from less emphasis to more
emphasis on institution building)

20 40 60 80 100
028
044
045
052.1

052.2

Resources

In looking at resources, we want to know the following kinds
of things: .

0 What are the prospects for continued and increased
financial support from sources inside the country?

0 What is the capacity of the staff to bring their
full technical training to bear on the institu-
tion's outputs?

0 What provisions are developed for upgrading the
capability of the existing staff and for a
continuing supply of new, better trained staff?

0 What provisions are made for maximizing the use of
scarce sophisticated equipment and facilities
within the organization? Is the managdement
philosophy one of protecting and preserving these
resources, or of - utilizing them to the fullest
extent possible?
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In Tooking at resources, we specifically want to know:

What are the magnitude of the resources avaijlable for the
project, including both human and physical resources? This
should be expressed in both quantitative and qualitative
terms. We also want to know the nature of the project's

" resource base., Does it include voluntary contributions?

What are the details of staff? What is the nature of the
budget?

Budgeting: Has the budget provided funding to the project
in a timely manner? Has the budget been oriented to program
and outputs? Has the home office or parent organization's .
budget process been reliable and responsive? Have AID
contributions and host organization's financing been
synchronized?

Personnel: Has project manpower been adequate in number,
kind, and duration? Was recruitment carried out to select
appropriate project staff? Do the counterpart organiza-
tion(s) have the needed staff available -- in number, kind,
and quantity? Have there been flexible provisions
permitting seconding, hiring, or contracting for the
necessary staff?

Resources Continuum Scale ({from fewer resources to
greater resources for institutional development)
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Ihterna] Structure

The internal structure is the vehicle through which
institutional management is performed. In Tooking at the

structure of either a project or an organization, we want to
know:

0 Are there serious deficiencies in the organiza-
tional! structure, or are most of the difficulties
traceable to personnel weakness and conflicts
which no amount of reorganization will cure?



- 0 Has the institution been over-organized?

0 Does the organization provide incentive for good
performance and a sense of cohension and loyalty
among the staff? Does it encourage staff
commitment to the institution's doctrine?

0 Does the organization strike an appropriate
balance between centralization and decentraliza-
tion?

In Tooking at structure, we want to know if there is a clear
structure to the project or the organization, and whether
this structure is consistent with the other variables Tike
leadership, doctrine, program, and outputs. This section of
the analysis should Took at the soundness of the
distribution of authority and responsibility through which
the project or the organization performs and coordinates
tasks. More specifically, we should ask questions like:

Have clear assignments of project responsibility been given
to the project managers? To the parent organizations? And
to the various Tevels in the chain of cosmmand of the YARG?

Are there viable internal administrative arrangements for
the division of responsibilities and workloads? Are these
arrangements responsive to target client groups?

Do organizational charts (or in Tieu of charts, do clear
understandings) exist which reflect up-to-date tasks and
responsibilities? :

Do effective mechanisms exist to coordinate with other
organizations at regional and other Tevels?

Do arrangements permit client participation in the planning
and delivery of the product or services?

Structure Continuum Scale {from Tess clarity to more
clarity of structure)
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8.

9.

Linkage Variables

.

Effective institution building requires simultaneous
attention to building the organization and to managing its
environmental relations. The figure below shows 'lTinkages'.
These serve as both part of the organization's product, and

also as components for part of the final output: transac-
tions.

Institutional Variables Linkage Variables
(Internal) (External)

) I | i
| 1. Leadership | 1.6. Enabling Tinks |
i 2. Doctrine ' ! 7.  Functional Tinks !
t 3. Program i | 8. Beneficiary 1links |
! 4, Resources oo !
E 5. Internal structure E

I ]

1
1
I
|
1

1 1
1 1
| 9. Transactions |
I Ut 1
| 1

Enabling Tinkages are the political and budgetary 1inkages
that permit the project or organization to exist. A public
institution cannot function very Tong without benefit of
official authorization from government.

Functional linkages involve cooperative relations with other
agencies. Frunctional linkages suggest where the project
Tooks for technical support. These are the project's or
organization's suppliers. It is also its linkages to other
organizations with complementary services. This typically
will include both vertical and horizontal Tinkages.

Beneficiary linkages are the Tinkages of the project or the
organization to its various client groups.

Transactions:

The two groups of variables interact with each other in a
myriad of transactions. The kind, quantity, and quality of
transactions are an index of the dynamic character of the
institution; and the impact it is having on society.
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APPENDIX 8.

Relationship Framework: How
"Projects" relate to "Organizations".
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APPENDIX 8

Draft-Relationship Framework: How "Projects" relate to

"0rganizations”

Leadership: 1In looking at the relationships between the
project and its parent organization, we want to look first
at the relationship of leadership between the two levels of
activity. We want to ask questions like:

What is the degree of integration between the project's
leadership and the organization's leadership after
approximately five years of project activity?

Are the leaders of the project also leaders in the
organization?

What is the physical relationship of the project office to
the organization's office? Are they in the same buiiding?
Are they separate? Are they partially integrated?

What Tanguage(s) does the project function in? Is it

primarily an English Tanguage opeiation, an Arabic Tanguage,
or some_mixture of the two?

How many of the project staff speak Arabic? How many of the
Yemeni counterparts speak English?

At the project level, who are the project's leaders, and who
is following them? Do they Tead only the project, or do
they also help lead the Department/Ministry/Agency?

What will happen to the project's leadership after the
project is over? Wi11 it be fully integrated into the
operations of the Department/Ministry/ or Agency? Or will
it fade away, having been summoned up only for the Tife of
the project?

Whose project is it? Does the project 'belong' to the
Ministry? Or is it only the Project's?

Do the people leading the project have administrative or
Teadership. responsibilities for the Department or the
Ministry as a whole, as well as for the project? How did"
they get this? How long did it take them to get this
Teadership role? Do the project leaders have 'line'
responsibiltities within the Department/Ministry/ or Agency?
Conversely, do significant numbers of Departmental or
Ministry staff have 1ine or Teadership responsibilities
within the project?

Over a continuum of several years is there a growing
convergence or congruence between the project and the
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organization? Or do they keep essentially the same degree
of or relationship(s) that they started with?

Leadership continuum of integration, on a scale of poor to
good reflecting: \

0 degree of integration between prOJect and organi-
zation;

0 clarity of strategy for developing leadership of
_the organization;

0 extent to which the project supports and rein-
forces Teadership of the organization.
0 10 20 30 40 50 60 70 80 90 100
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Doctrine:

What are the relationships between the project's doctrine
and the organization's doctrine?

Does the project have a stated objective or a strategy for
doing institutional development?

To what extent is the notjon of a strategy for institutional
development shared between AID, the contractor, and the
YARG?

Can project-Tevel or organizational Teadership state a clear
vision of how the proaect/ department/ or Ministry will run
after the project is over?

Is there somebody on the staff of the project who is
formally or informally designated as the ‘institutional
development person’?

Does somebody remind the project periodically that its job
is to build an institution, or does the contractor think
that its job is primarily to plant corn?
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Doctrine Continuum Scale:
--  from less clarity to more c1arity.of strategy:
0 10 20 30 40 50 60 70 80 90 100
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Program:

This is the point where the evaluation reviews the
relationships between the project's program and the

organization's program. The analysis should ask questions
1ike:

To what extent has the project used Tong-term technical
assistance as opposed to short-term assistance?

To what extent have they used small .teams or large teams for

technical assistance?

To what extent has the project's role been an operational
role, and to what extent has it been advisory?

To what extent has. the project used technical assistance
advisors with high qualifications (academic, degrees, years
of experience}, and to what extent have they used younger
people with fewer formal credentials?

To what extent have they relied on in-country training, or
on international training?

What proportion of the project's efforts or resources go
into building systems or training personnel, as opposed to
delivering services?

What are the project's de facto strategies for developing
the organization as an institution?

In short: what is the project doing, and how does this
relate to the organization it purports to serve?

Continuum Scale for Program Qutputs reflecting:

~- less emphasis on institution building to more
emphasis; and
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-~ narrow strategies versus multi-faceted strategies.

0 10 20 30 40 50 60 70 80 90 100
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Resources:

What are the relations between the project's resource bhase
and the organization's?

. How are resources deployed between the project and the

organization?
Who controls resource allocation?
How are decisions reached about resource allocation?
Are resources available for more than the direct delivery of’
services? Does the project have the resources available to
do more than just dig holes? )
What are the Tinkages between staff resources:

--  from the counterpart side?

- from the donor in terms of technical assistance?

Continuum Scale reflecting resources available for institu-
tional development
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6-9.

Structure

Relationships between structure of the project ard the
structure of the organization.

The key question here is the nature of the relationship.

"Relations between projects and organizations will normally

be found to exist along a continuum. - At one extreme the
project will exist as a normal on-going sub-function of the
Ministry. An intermediate position along the continuum will
find the project as an autonomous unit inside a Ministry or
department. At the other end of the continuum, there is the
approach frequently preferred by the World Bank, where the
project exists as an autonomous parastatal authority,
totally separate from the Ministry of Department.

Where does the project stand along this continuum, and where
does it stand in relation to the other four projects to be
evaluated?

Other questions to look for here focus on accountability.
Is the project accountable to the Ministry? If so, how? If
not, then to whom is it accountable?

What is the nature of the relationships between the home
office, the technical assistance team, the Department or
Ministry, and other parts of the YARG?

Continuum Scale: Structure

(on a scale of autonomous to integrated, and reflecting
less accountability to more accountability)
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Linkages

There are three general kinds of 1inkages which we are
interested in. These are 1) enabling linkages, which
provide political and budgetary support to the project or
organization; 2} Functional linkages, which 1include
suppliers and collateral ministries, etc.: and, 3)
Beneficiary linkages, which are the 1inkages to various
client groups.
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In terms of the Tinkage relationships between the project
and the organization, we probably want to analyse:

--  the project's extant 1linkages,
--  the organization's tinkages,
"and the congruences and divergence between the two.
Continuum Scale: .Linkages (from fewer to more linkages)
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