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SUMMARY

The purpose of this evaluation is to provide a basis for MDC considerations
regarding the continuance of the Grant as an instrument of the Norwegian WID
policies. The WID policy itself is not at issue; nor is it intended - at least
within the scope of this study - to assess the impact that the Grant has had
in terms of specific benefits from specific activities financed. Rather, this is an
evaluation of an innovative instrument of policy; an instrument designed for the
specific purpose of providing rapid and flexible support to WID activities. There
have been no field visits to recipient countries; the findings are based solely
on a desk study and interviews in Oslo, and brief visits to two multilateral
agencies supported by the Grant: World Bank and UNIDO. The findings of
the study are here summarised in three parts, followed by a brief conclusion.

I. The Administration of the Women’s Grant

Objectives and framework

The written objectives are not sufficiently clear, in two respects: first, they give
no indications as to how eventual successes or failures can be measured, so
that evaluation of the Grant will be difficult; second, they provide little guidance
for the utilization of the Grant. Furthermore the lack of precise definitions of
target groups, beyond *’women’’ in general, is not quite consistent with the political
mandate which puts the Grant in a clear poverty-oriented perspective.

Economy and utilization of the Grant

During the years from 1984-87 there has been a remarkably improved overall
efficiency, as measured in terms of the conversion of inputs to outputs. The
distribution mechanisms and criteria appear to be relevant and efficient. The Grant
is distributed on the basis of two main criteria: reported needs, and previous
expenditure.

Efficiency should not, however, be measured only in terms of ’cleverness’ in
expenditure, i.e the ability to spend the funds allocated. Without actually examining
the activities supported, an evaluation of the results of the Grant is not possible;
but another indicator regarding its administration is the number of activities financed
(since the Grant is intended to support a wide range of different ones). As
might be expected, the NORAD representations score well in this regard, with
more than 256 different projects, followed by NORAD Technical Divisions, Planning
Department and Multilateral Department.

In the main partner countries, pipeline problems are recognized at some NORAD
representations. It is clear, however, that those responsible for the management
of the Grant have developed a flexible approach to reallocations between different
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representations within the financial year. Thus more funds are allocated to the
countries where the needs are the greatest.

The Multilateral Department is pursuing a policy of utilizing the Grant as one
of the means to achieve institutional changes within the multilateral organizations.
This is reflected in the selection of the organizations supported and more emphasis
on providing seed money to already established WID Focal Points within the
organizations.

All 1n all, seven regional network organizations have been supported by the Grant
through the NGO-Department’s share of the fund. The guidelines following the
Grant open for support to the establishment of such organizations. However,
most of the organizations supported have been established for years; and some
organizations e.g. ISIS International have previously received Norwegian support
through regular channels.

Analysis of Utilization of the Grant in the period 1984-87

Main partner countries: The most notable change in utilization of the fund is
that in 1984, 44.3% was allocated to various kinds of events such as seminars,
conferences, workshops and travel support; in 1987 this was reduced to 14.2%.
This change is a result of a conscious policy in which the impact of some
forms of support (particularly to to international seminars) has been questioned.
It appears that participants in such events are recruited from academic or upper
class circles of the society, and it has been unclear how the experience generated
has been diffused through the lower levels of the organizations.

Multilateral Department: In the first years one particular programme, the UNDP/Water
Decade dominated the Multilateral Department’s share of the Grant. However,
in 1987 the Grant has been spread to many organizations and different types
of projects, with nearly 50% allocated to ’seed money’ to the WID Focal Points
in the organizations.

The Planning Department: During the whole period it has spent the larger part
of its share on studies and research (72.8% in 1987). Some of the studies can
be characterized as innovative in the sense that no systematic knowledge about
the topics have previously been generated within the context of Norwegian development
assistance.

Administrative aspects

The administrative set up is certainly complex, as it involves virtually all levels,
divisions and departments within the whole MDC/NORAD structure. The decision
making process of the Grant 1s decentralized. This makes possible a flexibility
and a closer contact with the recipients.

The absorptive capacity of the grassroot NGOs in the bilateral context is in
most cases very low. What they often need is small quantities of flexible funding
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- which the Grant can provide. But it is not easy to administer; particularly
if the activity is not a well defined project. As far as routines for applications,
monitoring of individual activities and learning from experience, the present practices
are very much on an ad hoc basis. The result is support to and handling of
a large number of projects of which there are few possibilities for follow up
by MDC/NORAD staff. One of the main causes for this is lack of time and
capacity for those who have the main day to day responsibility for coordination
of Grant activities; the Women Contacts.

Procedures for feedback between the respective divisions and departments are perhaps
well established on paper, but in practice they do not function adequately. One
reason is lack of reporting to the Planning Department, which has the main
cooordinating function regarding the Grant. The archive system of MDC/NORAD
is also very complex, and indeed the different archives in use are very unsystematic.
A prerequisite for an appropriate distribution of the Grant and preparation of
guidelines must be to base these on as relevant information as possible.

Conclusions - Part 1

* There is a need for better mechanisms and better criteria: to assess and
appraise the project proposals from the NGOs; to monitor implementation;
and to ensure that MDC/NORAD as an organization learn from experience.
Applications must not be accepted and treated on an ad-hoc basis. However,
the administrative strain on staff should not be increased. Some specific proposals
may be offered:

- As far as possible the streamlining of project proposals should be left to
the organizations themselves. One way of doing this is to prepare a short
standarized form for applications which can give a summary of objectives,
target groups, activities, budgets etc, which can follow the more general application.

- It is important that the organizations indicate how they themselves can carry
out a self-evaluation of the activity/project, if they are to be considered for
support.

- Smaller activities should be avoided to the extent possible, as a too fragmented
approach would easily result in an inefficient management of the Grant.

- For each project, a second standardized form could be prepared by the
NORAD personnel. So far the Melding om nytt tiltak’> has been used, but
this relates more to overall budget control and has little information value.
The form could indicate what type of project it is, how it related to regular
activities etc. This might facilitate better coordination at the central level.

* AUK should perhaps in future include the WID Contact from NORAD
NGO-Division.

* Minutes from AUK should be distributed to the WID-Contacts at NORAD
representations, in order to make them feel more in touch with the general
WID policy issues and ’WID- thinking’’ within the MDC/NORAD structure.



* If otherwise feasible, the WID-Contact function at the NORAD representations
should be transferred to a more influential level within the administrative set-up,
e.g. Deputy Representative. This position entails an overall policy overviw, contact
with recipient authorities etc.

* A firmer policy as regards utilization of the Grant should be developed,

in particularly at the level of NORAD representations. A closer linkage to

use the Grant in connection with the implementation of the Action Plans is
needed.

* If more emphasis is to be put on pilot projects which in turn can serve

as a model for regular activities, it is important that the time limitation of
the Grant is relaxed.

* As one of the real bottlenecks to promotion of WID still seems to be
lack of knowledge about women’s living conditions and position in the society,
a larger share of the Grant should be used for various research-related tasks,
for female researchers in main partner countries, especially for topics related
to social science. (The Grant has fruitfully been used to support ’Women
in Development Studies’” in Kenya). As far as possible, the research carried
out should be linked to issues of importance for the regular programmes:
both to generate knowledge of direct relevance to NORAD and to be able
to draw upon the expertise developed for later consultancies etc.

* Support to the network organizations should still be given high priority in
NORAD, but not financed from the Grant. The very nature of these organizations

implies that they need more permanent support. They should therefore be earmarked
within the regular budgets.

Part II. The Grant in the Bilateral Context

The topics covered in this part refer to the specific questions raised in the Terms

of Reference. The findings are necessarily limited, being based only on material
within the MDC/NORAD Headquarters.

There is good evidence that the Grant has had many beneficial effects. In the
main partner countries, support to women’s organizations and NGO’s has made
women more visible in the societies; a much larger number of organizations has

appeared on the scene; and the Grant has indeed made it possible for some
voluntary organizations to undertake innovative work.

In the bilateral context, it seems that most of the activities which have been
supported could not have been accommodated under regular budgets. In the multilateral
context it is still too early to evaluate whether the activities supported have resulted
in ’long term endeavours’ financed by the regular budgets (see Part 111 below).

In the main partner countries the achievement in terms of integration into regular
budgets is not remarkable; for many reasons. First is the profile of the country
programme itself. Development assistance is very largely committed to commodity
assistance, import support, infrastructure and other macro- economic interventions.
These are sectors which are not easily targetted to specific groups in the first
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place. A second problem may be the recipient governments’ lack of will to change
on-going projects, and NORAD'’s limited influence in this respect. On the other
hand, the third group of obstacles which prevents integration can be changed;
namely the time limits for Grant support. A one year support can hardly be
sufficient for developing pilot projects, if such projects are to develop new and
refined methods which can later be used as models for regular programmes. Furthermore,
the location of the WID-Contacts within the NORAD structure (combining responsibility
for WID and NGOs) makes it nearly impossible to have influence over the the
regular country programmes. WID tends therefore to be closely linked up to
support to various NGO’s. Lack of WID-competence at all levels is another problem.
[t is quite clear that the WID- Contacts in many NORAD Representations are
working more or less on their own, with few initiatives taken by the rest of
the staff.

An analysis of possible linkages between the activities supported by the Grant
and the eight parameters stated in the WID-strategy reveals that 62% of the
activities appear to correspond - judged simply on the basis of their thematic
content. A closer review of the activities supported in the main partner countries
reveals that of a total number of 163 projects, 77 seems 1O link more closely
to the WID-parameters. On the other hand the linkage to the NORAD Action
Plans is rather weak for reasons which have already been discussed, e.g the
profile of country programmes.

Conclusions - Part 11

Although there are some weaknesses in the implementation of the Grant, the
evidence available indicates that beneficial effects have been greater than the weaknesses.
Because of the Grant MDC/NORAD has been able to put more strength to
its efforts to promote WID vis a vis multilateral organizations and bilateral partners.
These efforts would no doubt have been undertaken even without the Grant,
but perhaps at a much slower pace. But more important is it that women and
women’s issues in development assistance have become more visible. New groups
of women have appeared on the development arena; and in a long term perspective
they may prove to be important agents for change within the respective organizations,
in government structures etc. More money is of course not the only solution
to the obstacles encountered in seeking to place women in mainstream development,
but it is quite clear that, without money, resolutions and policies would have
remained at a paper level.

I1I. The Grant to Multilateral Agencies: Two Case Studies

The administration of the funds

The Grant is administered in an astonishingly flexible way. The use to which
funds may be put is specified only briefly, and very broadly, in formal documentation.

There is no obvious evidence of wasted resources in either World Bank or UNIDO.

In both agencies, the standard accounting controls are exercised by the agency
itself.



The ‘«'{urld Bank and UNIDO both appear satisfied with the administrative arrangements.
Nor is there evidence that either agency resents what might be portrayed as

interference with their internal priorities; although the World Bank appears rather
more sensitive on this point.

Progress so far

The degree of importance currently attached to the issue of women in development
in the two agencies may be gauged by a number of indicators (some of which
also show changes over time).

- Attitudes of agency staff

In both agencies attitudes among many of the staff outside the WID Units are
still sceptical. However, the issue is now on the agenda: it is not considered
irrelevant to raise it in discussion; and there are enough sympathetic senior level
staff for the WID Units to work with.

- size of the unit

The number of staff in both agencies has increased considerably in very recent
years: in the World Bank from one person to six (plus as many long term
consultants mainly not funded by the Bank); in UNIDO, from one to five (two
core staff plus three Associate Experts).

In terms of four other criteria, however, the standing of Women in Development
as an 1ssue is still low:

- Location of the WID unit within the organization
- Volume of funds provided by the agency itself

- Official statements of agency policy

- Status of WID Guidelines

In summary, there has been some progress, but it must be recognised that WID
i1s not at this time generally regarded as a major concern in either World Bank
or UNIDO.

The strategy being followed

In both agencies the heads of the WID section have been very effective publicists.
They have sought and achieved a high profile, both internally and externally;
and they have adopted a pragmatic approach: starting many different activities
in the expectation that some will succeed. In both agencies, although specific
outputs are few, the WID Units are probably moving as fast as is feasible:
and this achievement is largely thanks to funds from the Women’s Grant - especially
in the case of UNIDO. But there are problems.

In the World Bank the approach so far adopted has had two costs. First, the
work programme for staff of the Division has not always been clear, resulting
in some confusion and perhaps wasted effort. Second, a demand for the services
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of the staff of the Division has now been generated - especially from Operational
Departments; and the Division cannot satisfy it. There is now a pressing need
(well recognised by the Head of the WID Unit) to establish a clear strategy
for the future.

In UNIDO, the staff situation is much weaker than in the Bank, (in terms
of numbers and experience). Although the WID issue is now on the agenda,
those outside the WID Unit feel little obligation to act. The Head of the Unit
recognises the need now to move from publicisation to substantive work; but
the constraints are such that it is difficult to avoid concentrating mainly on
»women’s projects’’, in small-scale industry or agro- industry, and on collection
of data.

In what is still a largely neutral or even hostile environment, these units will
find it difficult to do more than that which the climate of their institution
allows. The Women’s Grant has certainly had some effect in changing the climate.
But it is important for Norway to provide not only support but also pressure.
The constraints on the Women’s Units must be recognised, and sympathetically
taken account of: but if they do no more than the institution would in any
case countenance then the long term justification for the Grant is weak.

Conclusions - Part 111

In both agencies, the bureaucratic skills of the Head of the Women’s Unit have
allowed the Grant to be used to considerable effect. The remarkable flexibility
of the Grant is an important virtue which should not be lightly abandoned.
There is no evidence of this loose arrangement being abused; perhaps precisely
because of the close personal links between those in the agencies and those In
Norway.

The aim should be to retain the considerable merits of this (flexible) mechanism,
while ensuring that what is achieved is in line with Norway’s intentions. This
need not require closer control, but it may require closer monitoring - sometimes,
perhaps, independently of Multi. An appropriate policy might be to continue
to provide a modest amount of wholly untied funds (seed money), and to provide
other funds for purposes which remain broadly defined - subject to the condition
that Norway approves the strategy being pursued, and the rate of progress made.

To judge by appearances alone, WID might seem to be well established in both
the World Bank and UNIDO. What matters, however, is the extent to which
the emphasis on women is translated into action. Here the achievement is much
more limited.

It will be several years before either of the agencies has moved so far that
Norwegian money is unnecessary. In UNIDO, if the Grant were cut off tomorrow,
institutional inertia would ensure that the programme continued for a while; but
it is extremely unlikely that commitment to the issue is sufficient to ensure continued
action without external support. And even with support, expectations from UNIDO
should be modest. Good progress has been made in this rather unpromising environment,
but it seems unlikely, for a number of reasons including the rather narrow and
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technical focus of its work and its weak financial standing, that UNIDO will
be a major force for promoting women in development.

[f the Women’s Grant to the World Bank ceased, they would still continue activities
in this field, financed both internally and by other donors. But the Bank would
clearly not itself make good the whole (or probably even the greater part) of
the funds from Norway. Despite, or perhaps precisely because of, this unfavourable
outlook, a good case can be made for continued support. The World Bank
is extremely powerful; important to influence not only for its own sake, but
also because of the impact this can have on development thinking and action
among all other agencies. Norway’s support to the rather modest level of activities
which are currently being financed by the Bank could make a major contribution
to promoting WID internationally. But it is important to ensure that the strategy
which the WID Unit pursues is one which will be effective, and which Norway
actively endorses. The objective and approach of the World Bank is rather different
from that of Norwegian aid. This is not an insurmountable obstacle; and indeed
closer dialogue may possibly be of mutual benefit: (on the Norwegian side, the
gain would be access to, and involvement in, up to date, high quality policy
related research work in this area.)

In summary, it is rather early to judge the extent to which the Grant has been
successful (especially in the World Bank), but the indications are favourable. This
1Is an innovative approach with much to commend it. Its success so far derives
to a large extent from mutual trust and personal commitment of those involved
in the agencies and in Norway (and also, in part, on the unusually weak financial
situation of UNIDO and, to a lesser extent the World Bank). But it must be
recognised that for real and lasting change to be brought about the time scale
is long. This approach certainly has the potential for considerable success. If
the Grant continues, there will be a need for careful monitoring on the Norwegian
side; and for the judicious application of pressure from time to time.

Conclusion

On the basis of the evidence from this study, it is strongly recommended that
the Grant should be continued. This applies to both the bilateral and the multilateral
components, although the justification for each is rather different and some changes
may be necessary in both.

A number of measures for improving the bilateral component are proposed in
this report. These are all of an administrative nature, which reflects the nature
of this study. It is recommended that there be a follow up of the content
of a representative selection of the activities, to evaluate their relative merits
and hence provide more guidance for the selection and design of future activities.

In the case of the multilateral component of the Grant, the evidence from the
studies of World Bank and UNIDO indicates that this is indeed an unusually
effective way of influencing policy, at only modest cost. It is recommended that
the strategies adopted by the two WID Units be discussed and examined in some
detail to ensure their compatibility with Norway’s intentions.
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1. INTRODUCTION

In 1984 the Norwegian Ministry of Development Cooperation (MDC/NORAD)
introduced a special allocation for women in development; the Women’s Grant
(hereafter called the Grant). In the five years from 1984 to end-1988 a total
of MILL NOK 108.531,- has been allocated to this fund.

The purpose of the evaluation is to provide a basis for the MDC’s considerations
regarding the continuance of the Grant as an instrument in the implementation
of the Norwegian WID policies.

It is not feasible to organize the evaluation as an ordinary evaluation in terms
of impact and effects of the Grant for the following reasons:

. the Grant was established as late as 1984 and the capacity to utilize the
Grant during the early years was relatively low. Hence a study of long term
effects or impact is unrealistic.

_ the Grant is characterized by a high number of small inputs widely spread
geographically and thematically. Assessment of every input would be practically
difficult and economically not recommendable.

_ the Grant itself is supposed to promote flexible approaches to WID. The
activities supported differ greatly from one year to the next.

The evaluation therefore aims at identifying and assessing some important ISSUues
related to the role of the Grant as a catalyst for WID-strategy. It is concerned
more with practical routines and administrative systems than with the content
of the activities supported under the Grant.

Part I, The administration of the women’s grant, describes the objectives and
framework of the Grant, and analyses how it has been used - based on different
breakdowns by year and category. It also describes and assesses the administrative
procedures followed.

Part II, The grant in the bilateral context, indicates how the Grant relates to
ordinary budgets, and assesses its relevance to the Norwegian WID Strategy and
to national Action Plans prepared for main partner countries.

Part II1, The grant to multilateral agencies, provides two case studies - of World
Bank and UNIDO - based on visits of one week to each. The administration
of the Grant is evaluated, together with an assessment of the status of WID
issues in the two agencies, and some comments on the strategies currently being
pursued.

The information for Parts I and Il of this report was gathered through a desk
study of MDC/NORAD archives and interviews with staff. The problems encountered
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proved particularly difficult since the Grant covers hundreds of small projects,
at all administrative levels and in all departments. To get a wholly accurate
overview of the Grant proved nearly impossible; not least because of the limitations
and inconsistencies in the data provided. (The inadequacy of the archives is noted
in Part I, and problems with the financial data are evident from notes to many
of the tables).

It should be stressed that it has not been possible to evaluate individual activities,
Yet, given the very nature of the problems of women-oriented development assistance,
one small project may in the long run have more impact on women’s living
conditions if adequately managed and implemented, than larger sums allocated
to other activities.

The period for data collection was in mid-1988. Therefore most of the tables
and discussion about the Grant are based upon data from the period 1984-1987
only. The report is therefore discussing Grant issues from a retrospective point
of view, at the expense of current trends or recent changes in Grant implementation.

In view of the above, the conclusions drawn in the report should be interpreted
with some caution. But even if the ’’final truth’’ about each and every project
or activity has not been discovered, the trends and patterns which have emerged
may be considered valid.
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2. OBJECTIVES AND FRAMEWORK

2.1 Discussion of the objectives

Are the objectives clear, realistic and achievable?

The clarity of the objectives is important because they will serve as a guidance
for implementation. All actors involved in the implementation of the Grant should
agree on the intepretation of the strategies selected. The objectives should also
be consistent with the wider purpose for which the Grant has been established.
Furthermore some of the problems pertaining to the Grant may not be attributable
only to the way it is implemented, but rather to a more basic cause relating
to the intended objectives. Also, the merits of the Grant can only be measured
against a clear statement of its intended purpose. Achievements must be assessed
with reference to some objective in order to provide a reasonable basis for the
main purpose of this study; to give recommendations as to its continuation. It
is also necessary to decide whether the Grant is a realistic means in the contexts
in which it is implemented i.e. whether there is a clear need for a special allocation
for women in development. Finally it is also necessary to assess whether the
objectives are attainable, within the constraints imposed in these bilateral and
multilateral contexts.

From the available documents it has been difficult to identify the development
objectives of the Grant. The terms of reference for this evaluation describes the
purpose of the Grant in the following manner:

"The Ministry of Development Cooperation’s (MDC) Grant for Women in Develop-
ment was established in 1984 for the purpose of strengthening the Ministry’s
efforts to integrate a women-oriented perspective in the overall development
assistance. To this end the Grant was to provide support for a wide range

of activities

a) for which there were no other established channels or financial resources
available

b) of pilot project nature, often testing out women’s own ideas and initiatives
which could serve as models for regular WID-oriented projects, and /or

¢) which could strengthen the possibilities of integrating the WID-aspect In
regular activities, ongoing or planned.

The Grant was also intended to provide ’’seed money’ in the sense that the
WID experience reaped through such activities were ploughed back into the
regular development projects and programmes’’.

One paragraph in the Norwegian WID-Strategy is devoted to the Grant:

*’The special allocation for women is important because it opens the opportunity
to support activities and inputs that do not fit into the ordinary budget quolas,
for example regional measures. The special allocation also permits greater flexibility
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and innovation, such as pilot projects. It is important that the Grant remains
at its present day level, to ensure that it is used as an ’’oil-in the machinery”’
mechanism and avoids becoming an alibi for not integrating women in important
sectors.”’

It is clear that these formulations allow a wide range of possible intepretations
of the purpose of the Grant. The only ’’development objective’’ which can be
identified is ’’strengthening the MDC’s efforts for the integration of women”’.
As the formulation stands it refers rather to an activity than as a clearly stated
goal. There is no further clarification as to how such strengthening might eventually
be measured or which areas of the MDC’s efforts should be given priority. Thus
it allows the Grant to be used at all levels, be it the MDC/NORAD administrative
structure in Oslo, in main partner countries, regional/international organizations
etc. This may be a realistic response if a high degree of flexibility is needed,
but may also be confusing to the various actors if no firm policy is established
which can limit the scope of possible utilization of the Grant.

As a consequence of the above it is also not clear whether the Grant should
be used strictly as a follow up of the WID-Strategy. The Strategy itself indicates
that it should not, by singling out regional measures and pilot projects as the
specific mentioned areas for the Grant’s utilization. However, from other documents
e.g guidelines following the budget texts of the Grant as well as with interviews
carried out as part of this assessment, the objective of the Grant as a means
to speed up the WID strategy clearly emerged. The distinction between whether
the Grant should be confined to speed up the WID-Strategy or ’overall development
assistance’’ may be a fine one, but is still important. The WID-Strategy document
IS comprehensive. It prescribes changes at virtually all levels, within the main
important sectors in bilateral as well as multilateral development assistance. It
was presented at the Nairobi conference in 1985, a year after the Grant was
introduced. Since then, a lot of experience about women’s issues have been generated
and some sections in the document may therefore no longer be valid . It shall
also be noted that the WID-Strategy is a Norwegian document, and as such
does not serve as an officially accepted strategy for the recipient countries’ governments
or the multilateral organization in question. As such the references to ’’regular
activities”” may be extended to mean that the Grant can also be utilized for
activities not specifically mentioned in the WID-Strategy document. Still the formulations
regarding how this should be done, at which levels, and not least how achievements
should be measured, remain unclear.

The problems are further compounded with the definition of the target group
as 'women’’ in general. In practice this can be interpreted as support to all
groups of women, rich and poor, urban or rural, elitist or disadvantaged. This
conflicts with the political mandate (White Paper 36:100) for the introduction
of the Grant which puts it in a clear poverty-oriented perspective. It is stated
that the reason for the Grant is to provide measures which can improve the
situation for deprived groups of women. The White Paper specifically notices
the danger that more resourceful groups of women may take advantage over
the less privileged, and stresses that development assistance must be designed in
order to avoid such unfavourable tendencies. The formulation of the objective
of the Grant does not clearly reflect this view.
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The purpose of the Grant is to support activities such as:

* pilot projects, serving as models for regular women- oriented activities, and
strengthening WID-aspects in regular activities, as well as provide seed money
which can generate >WID-experience”’.

The team is asked to assess whether these strategies are logically related to the
objectives in bilateral and multilateral context. The previous arguments that the
objectives are not sufficiently clear prevents assessment of logical relationship between
development goals, subgoals and strategies in this respect.

However, in a very crude manner attemptis have been made to illustrate this
relationship if the overall objective can be established as “’integration’’ of women:

OVERALL OBJECTIVES: .
Integration of women

Funding through regular channels

IMMEDIATE OBJECTIVES:

Pilot projects, knowledge base

OUTPUTS:
Bilateral act. Multilateral act
ACTIVITIES: 3
THE GRANT
INPUTS:

The implication of the above should not be stretched further than to illustrate
that in order to reach the overall objectives there has to be a causal relationship
between the different levels. Given the fact that objectives are the same for
all projects or activities supported; each and every activity should be selected
based on reasonable assumptions that it will contribute to the overall objective
of integration.

This means that the overall objectives must be obtainable by the strategy selected
within the given constraints imposed in the bilateral or multilateral context. The
objectives of the Grant offer no definition of either pilot projects or seed money
or the distinction between the two. We must assume that seed money’’ refers
to processes or activities in which the objectives are more generalized and less
clear and where completion dates are more indeterminate, or even non-existent.
Pilot projects on the other hand might be defined as innovative, experimental
undertakings which are designed to achieve certain specific objectives within a
given budget and within a specific period of time. It is clear that pilot projects
should involve the same requirements concerning planning and reporting as any
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other project. But if the objective of becoming models for regular projects is
to be realistically attainable, they must prove themselves to be feasible both to
the donor agency, recipient government or organization as well as the target
group. The following limitations imposed by the guidelines of the Grant indicate
that this may be difficult to achieve:

¥ activities supported should not be running for several years, unless it is
otherwise specified that they will be covered by ordinary budget posts after
the first year (in 1988 the one-year restriction is modified to first phase).

* the Grant should not be used for activities which naturally fit within the
Country Programmes, NGO- allocations, fellowship funds, research etc.

* support to multibilateral projects should primarily be granted to organizations
with which Norway have no multibilateral agreements.

The crucial issue is how a ’pilot project’”” can become a model project only
after one year of financing of the Grant. Is such a strategy really realistic?
Given the long term planning involved in the bilateral country programmes, it
may be difficult to envisage that a ’pilot project’” which ’’naturally does not
fit”” within the Country Programmes, can serve as a model for regular women-oriented
projects and be accommodated by regular budgets only after one year. The time
restictions would perhaps have been more realistic if the project actually fitted
within the Country Programme, but had not yet been agreed with the recipient
Government in question. The same applies for support for multi- bilateral projects.
It should be noted that in practice there has been a rather flexible approach
to the time-restrictions. A special feature of Norwegian support to multi-bi projects
implemented by an organization with which we have no formal multi-bi agreement
1s that Norway can exercise relatively little control in terms of monitoring and
follow up, as there are no institutional arrangements established for this. It is
not totally clear whether pilot projects could be a feasible strategy in this context,
as usual monitoring routines must be part of all such assistance, in' particular
if the project has to be accommodated over regular budgets after a short period.
For multilateral organizations with which Norway has no formal agreements it
may be more realistic to finance various ’’processes’’ in terms of seminars, conferences
etc. This has also partly been the policy adapted by the Multilateral Department.

In summary:

- As far as the objectives of the Grant are concerned, they are not made sufficiently
clear either from the point of view of providing guidance for the utilization
of the Grant or from the point of view of the evaluation, since they give few
indications as to how eventual successes or failures can be measured.

- There 1s also a lack of clear definition of '’pilot projects’” and ’seed money®’
and the distinction between the two.

- Doubts must be expressed as to the the time-limits emphasized in the guidelines
for the Grant, in terms of being realistic for achieve the goal of developing

’models’’ for regular activities.
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- The lack of precise definition of a target group, other than ”women'’ 1S not
quite consistent with the political mandate which puts the Grant in a clear poverty-
oriented perspective.

It should be stressed though, that the above arguments pertain to the written
formulation of objectives only, and should not be taken as arguments against
the Grant as a realistic response to the problems of WID in the prevailing multilateral
and bilateral contexts. In this regard, some more general points about the potential
contribution of the Grant should be noted.

During the 1980’s WID issues have really had a “breakthrough’> in multilateral
organizations. WID is now backed up by political mandates. WID strategies or
guidelines have been prepared in most UN organizations. However, as one member
country cannot pursue special interests such as WID with earmarked allocations
in general, these political mandates must be agreed in the secretariats and decision
making bodies as a first and necessary step. The present problem is that the
political support has not been followed up by significant allocations of resources
to the respective WID-Focal Points which have been established. It is in this
context that the Grant may provide a relevant additional input to the regular
budgets.

The Grant may also be an appropriate response to the promotion of WID in
the bilateral context. The potential to pursue the WID Strategy varies considerably
between Norway’s main partner countries. But among the recipient governments
there is a wide area of agreement concerning the general objectives of placing
women in mainstream development. However, this ’ideology’’ has not been followed
up by a real commitment to actually change the main direction of ongoing activities
in development assistance. Indeed, the National Action Plans that have been prepared
by most of the NORAD representations give numerous examples of the constraints
and bottlenecks inherent in the on-going project/programmes which make it difficult
to promote WID, or even add a few WID-aspects to the regular activities. Lack
of money in itself may not be the basic constraint limiting progress in ensuring
that women benefit more from development assistance. But it is equally clear
that if only traditional avenues of promoting WID are pursued, progress will
be very slow. The opening for support to a ’“wide range of activities’’ including
e.g. local women organizations and national NGO’s may prove to be a realistic
shortcut to speed up this process .
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3. ECONOMY OF THE GRANT

3.1 Utilization of the Grant

3.1.1 Overall efficiency

Table 3.1

THE GRANT’s BUDGETS AND EXPENDITURE 1984-88 (000 NOK)

YEAR BUDGET CARRY OVER| TOTAL EXPENDITURE
FROM PREY. | AVAILABLE | a)
YEAR

1984 18.000 b) - 18.000 13.024

1985 15.000 C) 15.000 11.651 d)

1986 20.500 ¢) 3.300 f) 23.800 17.492 g)

1987 21.500 6.300 27.856 25.480

1988 21.500 2.375 23.875 h)

TOTAL 96.500 108.531 91.528 1)

a) Information obtained from print out of PLAN Il and statistical reports from MDC/ 5.Adm.

unless otherwise specified.
b) First appropriation was NOK 10 Mill. (St.prp. nr 1 1983-84)
During the year it was increased by NOK 8 MILL.

¢) The Grant was not transferable.

d) According to the Planning Division/MDC the expenditure for 1985 should be NOK 11. 513.
In addition some funds may have been allocated, but not paid. 5 Adm/MDCs printout
from Plan II gives NOK 7.171.000.

¢) According to the Annual WID report (1987) originally NOK.16.5 Mill was appropriated, and
NOK 4 Mill was later added to the Multilateral Department’s share.

) St. Meld. 34 (1985-86) p. 35 gives NOK. 4.5 Mill.

g) An additional NOK 1.3 MILL (not included here) was apparently allocated.

h) Expenditure not known at time of data collection.
1) Including the available budget for 1988.

The expenditures as percentages of *’total available’’ in the four years from 1984
to 1987 were 72%, 77%, 73% and 91.5%. The significant increase regarding
expenditure from 73% to 91.5% in only one year, indicates a remarkably improved
efficiency as measured simply in money terms. Correspondingly the reduced carry
over from 1987 budget to 1988 confirms the conclusion that the managerial

performance of the Grant is increasingly becoming more efficient.
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3.1.2 A short overview of main users

Table 3.2

GRANT EXPENDITURE BY MAIN USERS IN DUH/NORAD (1984-87)
(Bilateral part also divided between Divisions and Representations)

1984 1985 1986 1987
000 NOK| % |000 NOK| % |000 NOK| % (000 NOK| %

PLANNING DEPT. 641 5 022 3 1.677 10 1.734 6
MULT. DEPT. 7.595 58 4.480 38 8.258 47| 11.890 47
NORAD 884 7 886 8 2.202 13 3.807 15
- INFO 884 7 621 5 16 :

- STIP 45 - -
- PRIV.ORG. 220 2 2.104 12 3.022

- LADU 70 - 48

- ET 12 . 29

- FISK 443

- BA 24

- LAND 270
RES.REPS. . 3.904 30 5.363 46 5.355 31 7.860 31
- Bangladesh 329 3 295 3 116 1 781

- Botswana 200 2 57 - 270

- India 693 5 1.141 10 1.173 7 2.027

- Kenya 1.561 12 1.230 11 1.012 6 1.191

- Mozambique 23 - 406 3 369 2 691

- Sri Lanka 248 2| (c) 367 3 396 2 517

- Tanzania 833 6 1.293 11 1.256 i 1.100

- Zambia 17 . 419 4 802 5 1.265

- Zimbabwe 214 2 174 | 89

Total 13.024 | 100 11.653| 101 | 17.492| 100 | 2529.1 99

Table 3.2 shows that the Grant has been used by all departments and divisions
in the period reviewed, to varying extents. Some technical divisions has used
the Grant on special occasions only, whereas others are regular users.

3.1.3 Relevance and efficiency of distribution criteria

The efficiency of the management model can, in rather simple terms, be measured
by two indicators: the relationship between actually available budgets and expenditure,
and the number of activities supported.
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Table 3.3
Distribution of the Grant between Planning Department, Multilateral
Department and NORAD

070
1985 1986 1987 1988
PLANNING DEPT. 13.3 19.3 9.4 8.4
MULTILATERAL 33.3 39.9 41.5 41.8
NORAD 53.3 40.5 49.0 49.8
100 99.7 100 100

The Planning Department/MDC is responsible for the distribution of the Grant
between Multilateral Department, NORAD and the Planning Department in close
collaboration with AUK. PLAN’s proposals are always presented to AUK for
discussions and modifications before the final decision as to the distribution is
taken. Thus also the distribution mechanism entails some elements of decentralization
and makes possible considerable influence from the respective NORAD and Multi
members in AUK as well as from the two WID-Advisors who are permanent
members of AUK. In terms of distribution of the Grant in accordance with
the user’s priority and needs this model seems to be appropriate.

The Grant is distributed mainly on the basis of two criteria: reported needs,
and previous year’s expenditure.These criteria have both advantages and disadvantages.
On the one hand the ’reported needs’’ ensures that the departments are active
in trying to identify areas for potential support at an early stage. This may
reduce an eventual later pipeline problem. On the other hand, the “’previous
expenditure’ criterion may work against the objective of flexibility, as new needs
may develop during the year. To a large extent this problem is reduced due
to the possibilities for reallocations during the financial year.

As can be seen the Grant does not exactly follow the usual distribution pattern
between bilateral and multilateral development assistance (approximately 50%-50%).
However, the discrepancies are not large. Few conflicts have emerged concerning
this distribution, perhaps because the size of the Grant so far has been regarded
as sufficient. In 1988 this situation has been slightly changed. This is the first
year that the total funds did not increase. The Planning Department thus had
to cut the allocations to all, even though this would mean that the reported
’needs’’ could not be met. For example, there was a shortfall of NOK 3.6
MILL between the reported needs and funds at NORAD’s disposal. If the future
framework allocations for the Grant will not be significantly increased, more conflicts
between the different Departments may be expected if the distribution still will
be based on the same criteria.
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One way of assessing efficiency is to establish the relations between available
funds and expenditure:
Table 3.4

LINKAGE BETWEEN AVAILABLE BUDGETS AND EXPENDITURE BETWEEN
PLANNING DEPARTMENT, MULTILATERAL DEPARTMENT AND NORAD

PLAN MULTI NORAD a) NORAD b)
vEQk Avail. | Expend.| Avail. | Expend.| Avail. [ Expend.| Avail. | Expend.
1985 2.000 | 0.922 5.000| 4.480| 3.000 | 0.886 | 5.000 | 5.363
1986 4.550 1.677 9.500| 8.258| 2.000 | 2.202 | 7.750 | 5.355
1987 2.500 1.734 | 11.000| 11.890| 4.500 | 3.807 | 8.500 | 7.860

a) NORAD, Technical Divisions
b) NORAD, Resident Representations

From the table it is clear that if we measure the efficiency of the Grant iIn
terms of expenditure of total available funds in the period; Multilateral Department
is most efficient with an expenditure of 96.6%, followed by NORAD representations
with 87.4%, NORAD Technical Divisions with 72.6% and Planning Department
with 48.1%. Following the argument raised above about distribution criteria this
will mean that the present level of the funds allocated to the Multilateral Department
seems to be adequate, whereas the funds could be slightly reduced for NORAD
and significantly reduced for Plan. However, the trends over time must also
be taken into consideration. In 1987 NORAD’s expenditure had increased to more
than 90% of total available funds, and NORAD Representations even more with
close to 93%. Correspondingly the Planning Department used 70% of the means
initially at their disposal. This increase in efficiency is probably due to three
factors: that the various users find it increasingly easy to identify ’’supportable
projects’’; that the Grant has become more known among the potential beneficiaries;
and that the need for WID activities to be supported by irregular channels has
at least not decreased in the period.

Efficiency can also be measured from another angle. Given that the purpose
of the grant was to support a wide range of activities, the number of activities
may provide an alternative indicator to a measure which simply indicates "’cleverness’’
in expenditure.
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Table 3.5

ACTIVITIES FINANCED THROUGH THE GRANT, THEIR NUMBERS AND
AVERAGE SIZE, BY YEAR AND USER IN MDC/NORAD

NUMBER OF ACTIVITIES AND SIZE IN 000 NOK
1984 (a) 1985 1986 1987
No. | Average |[No. | Average |No. | Average |No. | Average
size size size size
PLANNING DEPT. 7 132 12 152 17| 102
MULTI. DEPT. 2| 2.240 71 1.180 12| 991
NORAD 76 86 131
- TECH.DIVISIONS 9 08 11 200 17| 224
RES. REPS. 67 75 114
- Bangladesh 2 8 37 11 11 15 52
- Botswana ] 1 57 4 68
- India 2 2, 95 10 117 24 84
- Kenya 3 9 137 8 127 11| 108
- Mozambique 1 8 58 5 74 7 98
- Sri Lanka 2 6 61 8 50 8 65
- Tanzania 5 12| 108 10| 126 13 85
- Zambia ] 7 60 18 45 29 44
- Zimbabwe 6 36 4 44 3 33
Total 17 85 105 160

(a) Not possible to identify from source

The table above shows a significant overall increase in number of activities supported
by the Grant by all Departments and Divisions. This suggests increased efficiency
in managerial performance, especially considering that there is no member of
staff within the whole structure who has management of the Grant as his/her
main task. But it is also evident that the relative performance of the different
Departments/Divisions also varies considerably. In the period 1985-87 the NORAD
Representations supported 256 different activities (or possibly even more, given
the problem of identifying very small activities from the information available),
followed by NORAD Technical Divisions with 37, Planning Department with 36
and Multilateral Department with 21.

So far as it is possible to judge on the basis of these measures, the criteria
and mechanisms for overall distribution between the Departments seem to be
efficient. It is clear that efficiency measured both in terms of utilisation of funds
and numbers of activities supported have increased significantly in recent years.

24



3.2 Distribution between main partner countries

The Project Department/NORAD is responsible for distribution of the Grant between
NORAD’S Technical Divisions and Resident Representatives. The same criteria
are applied for distribution of the Grant: reported needs and previous expenditure.

Table 3.6

1985 1986 1987 1988
NORAD Technical Div. 3.00 2.00 4,50 3.80
NORAD RES. REP. 5.00 7.75 8.50 8.10
Bangladesh 0.50 0.75 0.40 0.95
Botswana 0.25 0.25 0.30 0.20
India 0.75 1.50 1.80 0.20
Kenya 0.50 1.50 1.30 1.50
Mozambique 0.25 0.50 0.60 0.50
Sri Lanka 0.50 0.75 0.50 0.50
Tanzania 0.50 1.50 1.60 1.10
Zambia 0.50 0.75 1.00 1.30
Zimbabwe 0.50 0.50 1.00 0.30
Pakistan 0.25 - . 0.45
Nicaragua - - - 0.70

As a response to the overall budget cuts in 1988, several NORAD representations
recieved far less than requested. The allocation to India was cut by NOK 500.000,
basically to give room for allocations to Pakistan and Nicaragua. Nicaragua received
its first allocation in 1988, but apparently the NORAD representation faced no
problems in identifying activities/projects to support.

But also for the main partner countries it is relevant to assess the distribution
of the Grant between the countries in terms of efficiency. Measured in the relation
between expenditure and available funds, there are signficiant differences both
between the main partner countries and over the years.
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Table 3.7
UTILIZATION IN % OF AVAILABLE FUNDS BETWEEN NORAD REPRESEN-
TATIONS IN TWO SELECTED YEARS 1985 AND 1987.

Country 1985 1987
Bangladesh 59 68
Botswana : 90
India 152 112
Kenya 252 01
Mozambique 162 115
Sri Lanka 73 103
Tanzania 258 | 88
Zambia 83 126
Zimbawe 85 9

The table above illustrates that efficiency in terms of expenditure relative to funds
available varies considerably between the main partner countries. Some of the
causes for difficulties in implementation will be further discussed below. The table
shows that some countries use more than requested whereas others use considerably
less. This indicates that at least regarding allocations the criteria reported needs
and previous use are not always relevant. Precisely because the Grant is flexible,
because it is supposed to be a response to requests, it is not possible to plan
in detail each and every activity. Rather one has to plan on the basis of rough
estimates. A special feature which perhaps distinguishes the Grant from other
budgets in development assistance is that greater flexibility is made possible through
reallocations between different main partner countries within the financial year.
It i1s also possible to transfer unutilized resources from one year to another and
even between different departments.

3.3 Multilateral organizations

For the Multilateral Department the period 1984-87 is characterized by a vast
diversification in organizations supported by the fund. It started with only a
couple; but ended with 14 different organizations. The diversification seems to
continue also 1n 1988, but as figures from this year were not available during
data collection, the following dicussion is limited to a retrospective view only.
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Table 3.8

Distribution between multilateral organizations

1984 a) 1985 1986 1987 TOTAL
PROGRAMMES 000 NOK| % (000 NOK 9% |000 NOK| % |000 NOK % (000 NOK| %
UNDP-Women/
Water Decade 6.000 o 4,300 86 5.068 61 15.368 52
consultancy 420 5
ICOMP-semin. 700 14 180 2 870 10 1.750 6
UNICEFproj. b)1.567 20
FAO IAWSsem. b) 28 .
UNESCO
-seed money 500 6
-Bhutan 802 7 1.202 4
ESCAP
- WID coord. 086 12
-seminar 1.708 20 2.694 9
UNIDO
- seminar 179 2 630 7
-seed money 500 6 500 6 1.809 6
ILO
- seed money 250 3
- projects 1.221 14 1.471 5
HABITAT-sem. 986 12 986 3
IBRD
-secondment
-consultants
-guidelines 3.085 10
ITC-projects 1.030 12 1.030 3
CSDHA-sem. 67 1 67 -
IUSSP-conf. 57 - 57 -
UNCDF 045 11 945 3
-projects
TOTAL 7.774 5.000 8.286 8.434 29.494

a) Distribution not clear in source

b) These amounts came under Planning Department, not MULTI. It may be noted that the funds
for UNICEF were not used - at least until 1987.

The administration of the support to international organizations by the Grant
follows the usual responsibility lines between NORAD and Multilateral Department:
UN-organizations are the responsibility of the Multilateral Department, and NGO-
regional organizations are the responsibility of the NORAD NGO Department.

Multilateral Department’s policy regarding utilization of the Grant has changed
considerably over the years. One programme, UNDP/Women Water Decade "PRO-
WWESS?”’ received NOK 15.368.000 or about 76% of the Multilateral Department’s
share in the period 1984-1986. Given the limited means at disposal, the domination
of this programme prevented a diversification of the Grant to numerous organizations.
It should be noted however, that this particular programme was financed before
the Grant was decentralized between MULTI-PLAN and NORAD. In the last
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couple of years the Multilateral Department’s policy is to work for institutional
change as the first but necessary step to WID- orientation also at project/programme
levels. This has resulted in an increased number of organizations selected for
support.

The selection of organizations has not followed a specific set of criteria. No
organization is necessarily excluded, although some are more or less women-oriented
by definition. It should be kept in mind that Norway has, in close collaboration
with the Nordic countries, put considerable pressure on the multilateral organizations
to follow up in practice the various recommendations of the ’’Nairobi Forward
Looking Strategy’’, which among other issues includes the establishment of WID-Focal
points within the organizational structures. The organizations selected for ’’seed
money’’ support have been organizations in which WID personnel face considerable
constraints due of lack of resources. Support to UNIDO, for instance, was based
on such criteria. Industrial development is a traditionally male-oriented sector,
and the nomination of a WID-Focal Point could easily become an excuse for
not allocating sufficient resources. It is a condition, however, from the Norwegian
point of view, that the Grant shall be an additonal resource for the WID-Focal
point and not the only financial means available.

Other organizations have been supported because of their importance, both in
terms of affecting women’s living conditions directly in Thirld World countries,
but also because if WID get a real breakthrough within the organization itself
other important multilateral organizations will follow. Support to the World Bank
is one such example. Here, too, a WID-Focal point was already established:
in addition, women’s issues were receiving increased attention at the top leadership
levels.

Others again have been selected because Norway is already involved in co-financing
projects under regular budgets, for example UNCDF’s school furniture project
in Nicaragua. The Grant has then been used to support of closely linked activities,
such as training and establishment of kindergartens, to increase the opportunity
for women also to benefit from the project’s activities. The point to be considered
from Multilateral Department’s point of view is that for supporting multi-bi projects
as such the Multilateral Department is dependent on requests and proposals from
the organizations.

Norway has multi-bi agreements with 11 UN-organizations (ESCAP, FAO, ILO,
IMO, ITC, UNCDF, UNDP, UNESCO, UNFPA, UNICEF, UNSO). As can be
seen from the above table, the support by the Grant to organizations with which
there are no formal multi-bi agreements has been in form of various seminars
and conferences. Thus the utilization of the Grant seems to follow the guidelines
which do not recommend use to multi-bilateral projects to organizations with
which Norway has multi-bilateral agreements.

Efficiency, in terms of spending the funds has not been a major problem for
the Multilateral Department. This may be due to the close informal contacts
maintained between the WID Focal points and Olso, which ensure a flow of
readily acceptable requests.
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