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institutional memory because of high turnover of local counterparts. This will likely
require permitting more liberal access to IMF reports within the government.
x

We suggest that the functional departments review the adequacy of staff resources
dedicated to backstopping experts in the field and that they provide headquarters staff
with sufficient incentives to ensure that actual time spent backstopping is consistent
with resource needs.

6. MEASURING THE EFFECTIVENESS OF TA: TRACKING IMPLEMENTATION AND FACTORS
INFLUENCING PROGRESS AND IMPLEMENTATION
155. This chapter presents an assessment of the impact of the main TA interventions in the
six country cases. This was not a simple task. Even in the best of circumstances, the way TA
interacts with other types of assistance is complex, and its impact becomes evident only with
long and unpredictable lags. For this reason, the effectiveness of TA is also linked to the
effectiveness of other modes of engagement. Nevertheless, we attempted to come up with a
view on the effectiveness of TA in the case studies, drawing upon a series of questions and
indicators about different stages of the results chain. This exercise may also generate lessons
that are useful for the IMF’s efforts to improve its own monitoring and assessment of TA.
156. Our efforts to assess impact have revealed shortcomings in documentation and
processes that limit the extent to which one can evaluate outcomes. This, in turn, undermines
accountability and the potential for the IMF’s evaluations to be used as learning tools and
mechanisms to allocate future TA. Furthermore, we have identified some common factors
that are significant in influencing the impact of TA. We examine the critical role of country
ownership and commitment in implementing TA and the role that financial charges or other
investments by the countries concerned could play in signaling that commitment. Finally, we
examine ways to enhance the synergy between training and TA provided by the IMF.
A. Methodological Limitations in Defining and Measuring Progress and Impact
157. It is not easy, either analytically or empirically, to measure the impact of TA or to
identify intermediate indicators of progress. First, as mentioned earlier, TA encompasses a
wide range of activities whose potential impact works through different channels. Second,
there is an issue of attribution. Since TA interacts with other IMF instruments such as
surveillance and programs, and the assistance provided by other donors, the impact cannot be
easily isolated.
158. TA can be used to inform the advice of the IMF on specific policy issues. These are
usually focused activities, such as missions to advise on how to deal with crisis banks, or
how to shape a new piece of legislation regarding the financial sector. Or it can be a mission
or a set of missions to advise on reforming tax policy. Such activities can be delivered in the
context of surveillance or in support of programs. The authorities may accept or not accept
the specific advice, or they may modify it. The reaction of the authorities to advice may be
influenced by how it is packaged or sequenced relative to other reforms identified by
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surveillance or under programs. Thus, the acceptability of such advice is influenced by the
interaction of the authorities and the IMF in the context of a broader set of IMF instruments.
159. TA activities aimed at institution building have a different objective: to assist
government agencies improve their capacity to discharge their fiduciary obligations. A
typical example is TA to assist supervisory agencies in the banking sector to enforce an
improved regulatory framework. The same can be said of agencies tasked with tax collection.
The final impact of this type of TA can be broken down into two stages: (a) enhancing the
technical ability of agencies to (potentially) discharge their mandate (by providing critical
know how), and (b) applying and enforcing that knowledge on the ground. Fulfilling (a) is a
necessary, but not sufficient, condition for achieving the ultimate objective. For example,
these agencies may not be able to use their new knowledge because of political interference
(Table 6.1).
Table 6.1. Challenges in Measuring TA Impact and Reasons for Lack of
Progress in Implementation
How to Measure Progress in
Implementation and Impact of TA

Possible Reasons for Lack of
Progress

TA to allow the IMF to advise
on specific IMF policy issues

x Was the advice taken or modified?
x What does “taken” mean:
— Accepted by the executive?
— Passed by legislature?
x Implemented on the ground?
x Economic effects observed?
— With what time lag?

TA to enhance countries’
institutional capacity

x Proxies for enhancing technical
capacity of agencies:
— Better trained personnel.
— Better information systems.
— Up-to-date methodologies and
manuals.
x Proxies for the agencies’ ability to
carry out their work and enforce
new capabilities (e.g., improve tax
collections, reduce tax arrears, and
better enforce penalties; enforce
prudential regulations in banks,
including closures and penalties if
needed.)
x Impact on relevant final outcomes
(e.g., tax/GDP, measures of
strength of the financial sector).

x Advice not well explained.
x Analytically correct, but not
appropriate to local circumstances.
x Too ambitious time tables.
x Lack of human capital and
resources to implement
recommendations.
x Advice not sequenced or
implemented with other measures
included in surveillance or
programs.
x Unexpected lack of commitment at
the country level:
— executive
— legislature
— bureaucratic infighting
— opposition of interest groups
affected by the measure
x Lack of a judicial framework to
enforce new capabilities.

Types of TA
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160. There are several trade-offs in the choice of intermediate and final indicators for
assessing impact. Shorter-term (“technical”) outcomes are easier to identify and quantify, but
they are partial and less revealing regarding their ultimate impact.62 On the other hand, the
longer the horizon over which impact is measured, the more the measure will be influenced
by other country or “environmental” factors beyond the control of the IMF. This calls for a
more qualitative assessment. Although these environmental factors make isolating the pure
impact (or value-added) of the TA more difficult, they are critical to answering some
important policy dilemmas: should TA be adapted to take into account these environmental
factors, or should the IMF wait to provide TA until some minimum amount of progress
(minimum preconditions) has been made?
161. Finally, TA may have an impact with significant lags and have benefits over very
long periods of time and in ways not initially foreseen. For example, young officials exposed
to the new knowledge and training may emerge as policy leaders and implement reforms that
were not possible at the time TA was delivered. Measuring impact is, therefore, as much an
art as a science. Henceforth, alternative measures that track progress at different stages of the
results chain must be used and discussed, the reasons why progress is not achieved being as
important as the indicators themselves.63
B. Progress in Implementing TA in the Case Studies
162. Having in mind these limitations, we attempted to evaluate the effectiveness of TA
delivered in the case study countries as well as the factors that may have influenced the
results. The evidence on impact draws upon a variety of indicators from various sources,
including IMF documentation; interviews in the field with local counterparts and government
authorities, and discussions with experts, other providers of TA, and IMF staff. The countryspecific analyses are summarized in Tables 6.2 to 6.7 and are based on the detailed country
studies presented in the companion volume of this study available via the internet at
www.imf.org/ieo. In each case, a variety of indicators were used to measure the degree of
progress and these are flagged in the detailed bullet points in the first column of each table.

62

For example, we can easily measure the number of officials who have been trained or
information systems that have been deployed, but these outputs say little about final
outcomes.
63

A good example of the need to consider carefully any quantitative indicator of impact is
that these indicators may be heavily influenced by better transparency and information
systems resulting from the TA itself. For example, TA may increase the ability of the
respective agencies to document and measure tax evasion, tax arrears, or the volume of
problem assets in banks. In these cases, a “deterioration” in indicators may be welcomed, and
it should not automatically be interpreted as arising from ineffective TA.

©International Monetary Fund. Not for Redistribution

- 87 -

Cambodia
163. TA efforts in Cambodia had divergent results (Table 6.2). TA in banking and
statistics was relatively successful, as measured by progress vis à vis data standards, whereas
TA to the fiscal sector encountered more difficulties, as reflected by the fact that problems
with cash shortfalls, arrears, and so on continued. A wide array of factors influenced these
different outcomes, such as weak political will, a dysfunctional civil service, and the lack of
resources to implement TA recommendations.
164. Domestic ownership and commitment were probably the most important factors in
determining the impact of TA, as the contrasting experiences of banking and customs reform
suggest. In spite of being a politically sensitive issue, the relicensing and downsizing in the
number of banks was successful largely due to the strong leadership of senior officials at the
National Bank of Cambodia (NBC), who forcefully made the case for reform to other
authorities and parliamentarians. In contrast, efforts to reform customs were hampered by
strong interest groups, organized smuggling, and side payments to inspection officials. There
has been little determination from the highest authorities to support the reform actions of the
customs department.
165. The quality of the civil service is another factor that affected the impact of TA, as
illustrated by the contrasting experiences of three agencies to which STA provided TA: the
NBC, the Ministry of Economy and Finance (MEF), and the National Institute of Statistics
(NIS). The NBC has better qualified staff with well-established career paths and a low
turnover rate, while MEF has a much less functional civil service, characterized by low
salaries and appointments driven by political motivations. An intermediate case was found in
the NIS. The impact of TA mirrors the quality of each agency’s civil service. The NBC and
the NIS made significant progress in the number and quality of the statistics they produce; by
contrast, progress has been the weakest in the compilation of government finance statistics at
the MEF. The poor quality of the civil service at the MEF, also hampered the impact of TA
in tax administration, customs administration, budget execution, and the treasury.
166. This evaluation found a strong variability in the impact of TA in the area of budget
management and treasury operations during the period 2001–03. In the early stages, the
impact of TA was weak, partly because the initial diagnosis did not fully identify the
dimension and nature of the payment arrears problem in budget execution and cash
management. This may have been the unavoidable result of the short time available to the
diagnosis missions to fully grasp the institutional nuances in the budgetary area. The impact
of TA in this early period was also affected by weaknesses in the initial resident advisory
activities in the field. In the latter period, significant improvements were made in
understanding the dimension and roots of the arrears problem, and the implications for the
overall budget system. As a result, new budget execution procedures were implemented and
treasury reforms further refined. During the entire period, the lack of cooperation and poor
communication among ministries hampered the impact of TA in this area.
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167. An issue frequently raised by the authorities was the lack of resources to implement
TA recommendations. The best example of this was the scarcity of computers in the tax and
customs departments. In these departments, both hardware and software were inadequate or
nonexistent. As a result, recommendations that required computing systems, but which did
not provide funding to that effect, to a large extent, proved impossible to implement.
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Table 6.2. Cambodia: Assessment of Impact of the Main Areas of TA, 1999–2003
Main TA activities
dget system
anagement and
asury operations
A of 644 person-days in
Y1999–2003.
nking sector
A of 1,679 person-days
FY1999–2003.

What Was the Impact of TA
Little progress
x Budget execution continues to be characterized by
endemic cash shortages, delays in spending approvals, and
accumulation of arrears.
Good progress
x The banking sector reform was largely successful.
Relicensing program cut number of banks from 31 to 17.
In response, confidence in the banking system has
improved as reflected in a 22 percent increase in the
deposit base in 2002 and further gains in 2003.

Country Factors Influencing Impact

Sustainability Issues

x Weakness in civil service. IMF experts rarely have fulltime counterparts, with appropriate skills.

x Need to address the problem
of a dysfunctional civil
service.

x Poor cooperation and communication among ministries.

x Strong leadership exercised by the head of the NBC, who
pushed for the reforms at the highest levels.
x Qualified staff in the NBC, with higher salaries paid on
time; established career paths and a known system of
rewards. As a result, turnover is very low and officials
work full time.

x Strengthening regulations has forced commercial banks to
increase capital and improve accounting standards.

x The NBC has become TA
“addict.” In spite of their
growing capacity, officials at
the NBC seem reluctant to
adventure into any new task
without the guidance of IMF’s
TA.

atistical infrastructure
d capacity
A of 793 person-days in
Y1999–2003.

x and customs
ministration
A of 1611 person-days
FY1999–2003.

Good progress
x Reform in economic statistics has shown significant
progress. Cambodia satisfies most of the basic
requirements of the “Data Dimension” of the GDDS.
There have also been observable improvements in the
data coverage, periodicity, and timeliness, particularly in
the real, financial, and external sectors.
Little Progress
x Tax revenue as percentage of GDP was 7.3 percent in
2003, among the lowest in the world and below
7.8 percent in 2001. Performance reflected decline in
value-added tax (VAT) and trade tax revenue.
x In customs, efforts to streamline operations have had a
limited progress; smuggling continues to be a serious
problem with significant fiscal losses.
x Progress in processes and procedures in tax and customs
administration.

x Strong support for TA recommendations from high-level
officials in NIS, Ministry of Planning, and NBC.
x The impact of TA has been higher in the NBC, which is
characterized by the best civil service in Cambodia, and
weaker in the MEF, where the quality of the civil service
is low.
x Governance problems and corruption partly due to poor
pay have impeded enforcement of tax laws and eroded tax
base through nontransparent ad hoc exemptions granted to
corporate sector.
x Attempts to streamline customs operations diluted by
reliance of staff on “unofficial fees” charged for
processing documents and clearance of cargo. Efforts to
address problems undermined by the opposition of
powerful and highly organized interest groups.
x Dysfunctional civil service. Civil servants paid poorly
without clear career prospects, posts are granted according
to political considerations.
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x Lack of financing.
x There are no regular
budgetary allocations for
periodic data collection;
reliance on donor financing.

x Need to address the issue of a
dysfunctional civil service.
x Need to address the problem
of corruption.
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x The privatization of Foreign Trade Bank is progressing
slowly.
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Honduras
168. The impact of TA in Honduras followed a similar pattern to that in other countries
(Table 6.3). TA in the area of statistics seems to have been more successful than in areas
where follow-up and implementation required difficult political decisions.
169. The effectiveness of TA was largely influenced by the arrival of a new administration
in early 2002, as the experience of TA on banking supervision and tax administration clearly
exemplifies. In banking supervision, the new management of the National Commission of
Banks and Insurance Companies took forceful steps to accelerate improvements in
supervision and compliance, including establishing specific timetables for banks’
compliance. It also took some critical initiatives to facilitate enforcement that were consistent
with TA recommendations, including drafting financial and banking sector and deposit
insurance laws. These measures have recently been approved by Congress. In contrast, under
the previous administration many of the key TA recommendations were not implemented
owing to a lack of ownership and commitment by parts of senior management. This lack of
progress was not reported candidly and forcefully at the time by IMF staff either in the field
or at headquarters.
170. Similarly, the new administration made progress in controlling large taxpayers’
compliance, modernizing tax collections through banks, and implementing electronic
payments and tax return filing. An exception was the lack of progress in customs
administration. Whether the TA provided will achieve its ultimate objectives will depend
heavily on the tax agency enforcing its new technical capabilities on the ground. Systems and
technical know-how are now in place—what is now crucial is to enforce these systems, a step
that requires some politically difficult decisions, such as accelerating the use of cross checks,
the auditing of taxpayers, and enforcement of payments.
171. Two additional factors that have clearly influenced the impact of TA are a weak civil
service and the lack of a functional judicial system. Public officials repeatedly mentioned
how the low level of salaries and constant rotation of personnel because of the electoral cycle
prevented building up a stable critical mass of professionals in public agencies. Furthermore,
weaknesses in the judicial system and legal framework undermined the enforcement of
sanctions in banking and tax administration, thereby lessening the impact of TA.
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Table 6.3. Honduras: Assessment of Impact of the Main Areas of TA, 1999–2003
What Was the Impact of TA?

Main TA Activities
Banking supervision

Moderate progress

TA of 884 person-days in
FY1999–2003.

x Banking indicators improved or remained stable:
nonperforming loans remained constant, provisioning
increased, and return to equity rose.
x Key reforms approved by Congress: Central Bank Law,
Supervisory Authority Law, Deposit Insurance Law, and
Banking Institutions Law.
x However, according to a recent MFD report, banking
sector continues to be fragile (low profit margins, poor
asset quality, and insufficient capitalization).

Country Factors Influencing Impact
x Political will—lack of cooperation by
supervisory authority before 2002. New
authorities have renewed interest in
following up on TA.
x Civil service—low salaries and high rotation
of personnel due to electoral cycle prevents
buildup of professional capacity in public
agencies.

Moderate progress

TA of 567 person-days in
FY1999–2003.

x Tax revenues expected to rise in 2004 to 18.3 percent of
GDP from 16.8 percent in 2001.

x Speed and intensity with which new systems
will be used for cross-checking returns and
auditing will depend on politically difficult
decisions.

x Most TA activities aimed at enhancing institutional
capabilities of the Internal Revenue Department have
been implemented, except in customs.

x Weak civil service prevents building critical
mass of professionals in public agencies.

x Enforcement hampered by an inadequate legal
framework.

x Lack of an effective judicial system is a
serious impediment to collection of fiscal
arrears over the last years. Trials usually last
several years without any decision.

Money and banking statistics

Good progress

TA of 111 person-days in
FY1999–2003.

x Central Bank of Honduras has made progress in
following TA recommendations in the area of money
and banking. However, slow progress in having a fully
disaggregated set of balance sheets for depository
corporations, which hampers information on public
sector.

x Low salaries and high staff turnover are
impediments to effective capacity building.
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x Need to address constraints imposed by
judicial framework, which limit
enforcement.
x Need to address the lack of a functional
civil service.
x Sustained political will to enforce
recently approved laws is key to a
continued improvement of the financial
system.

x Need to address the ineffectiveness of the
judicial system.
x Need to address the lack of a functional
civil service.
x A key sustainability issue is whether the
Internal Revenue Department will
enforce the new systems and capabilities
that it has in place.

x Need to address weaknesses in the civil
service.
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Tax administration

Sustainability Issues
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Niger
172. Between FY1999–2003, TA in Niger focused on tax and customs administration,
budget, and PEM, and, to a lesser extent, statistics (Table 6.4). TA was heavily concentrated
in the last two of these years owing to the presence of two resident advisors.
173. Several indicators suggest that TA in tax administration was largely effective, but that
momentum was not sustained. Government officials appreciated the resident advisor’s
contribution and a number of them attributed the increased tax collection from the enterprise
sector directly to the expert’s work. While attribution is always problematic, tax revenues
collected by the tax department increased by ½ of 1 percentage point of GDP between 2000
and 2002. Sustainability, however, remains a problem. Following the departure of the expert,
his main counterparts left their jobs and revenue performance lost momentum. The
authorities acknowledge that administrative capacity and broader civil service reform remain
a major impediment.
174. In contrast, IMF TA for customs administration, which was delivered entirely through
a couple of short-term missions, appears to have had limited impact. Most recommendations
were not endorsed by officials as they were deemed to be either based on a misunderstanding
of the Nigerien context or were seen as unrealistic.
175. Budget preparation and execution has been an area of major weakness in Niger. TA
in this area started with three short missions between 1999 and 2001, followed by the posting
of a resident expert. Prior to arrival of the expert, little progress had been achieved and TA
recommendations were generally not implemented. Following the placement of the expert, an
inspection mission in 2002 and a joint IMF–World Bank exercise to benchmark the quality of
public expenditure management (Assessment and Action Plan) in July 2004 showed
significant progress. During interviews with the IEO team, virtually all officials at the
Ministry of Finance and donor representatives spoke highly of the resident advisor’s
contribution due in large part to her accessibility, experience, and emphasis on training and
teaching.
176. One area in which the impact of TA has been either unclear or inadequate is in real
sector statistics. There was no TA from IMF headquarters between 1996 and 2003. During
the later part of that period, TA was contracted out to the regionally based AFRISTAT but
there was very little monitoring or oversight of performance by headquarters staff. One of the
more important objectives of TA in statistics was the reconciliation of competing GDP series.
This problem was consistently identified by IMF staff, but remained outstanding into 2004
despite the efforts mentioned above.

©International Monetary Fund. Not for Redistribution

Table 6.4. Niger: Assessment of Impact of the Main Areas of TA, 1999–2003
ain TA Activities
x administration
A of over 450 personys, mostly by a resident
pert in FY2001– 03.

What Was the Impact of TA?

Country Factors Influencing Impact

Good progress

x Very weak administrative capacity.

x Recommendations implemented.

x Inability to hire new staff due to ceiling on wage bill.

x Tax collection by the tax department
increased by ½ of 1 percent of GDP between
2000 and 2002.

x Large informal and rural sector.
x Some concerns about political commitment to tax some
individuals and businesses; authorities attributed this to
capacity shortcomings.

Sustainability Issues
x

Counterparts to the LTE moved out of
their positions shortly after departure of
the LTE and were replaced by lessexperienced staff, resulting in a leveling
off of revenue performance.

x Removal of the LTE underlines
importance of better and long-term
collaboration with other TA providers.
x Broader dissemination of lessons from TA
to promote sustainability.

Good progress

x Bureaucratic resistance to change.

A of over 500 person-days
FY2001–03—one
ident expert and four
ort-term missions.

x Resident expert more effective than shortterm missions.

x Poor data quality.

atistics
A of around 100 personys in FY1999–2003.

x Marked improvement in performance
between September 2001 and 2004, as
measured by the Bank-IMF PEM
benchmarking exercise.

x

IMF and authorities need to agree on
medium-term strategy for TA, in which
modalities evolve to reflect capacity
improvements.

x Shortage and high turn over of qualified staff.

x

Improve predictability of IMF’s TA plans
beyond short term.

x Many tasks associated with achieving conformity with
WAEMU guidelines which may have required more
advanced administrative capacity than existed in Niger.

x

Coordinate with other TA providers more
explicitly and interactively.

x

Removal of LTE underlines importance
of better and long-term collaboration with
other providers.

x

Broader dissemination of lessons from
TA to promote sustainability

x Inability to hire new staff due to ceiling on wage bill.

Little progress, particularly with respect to real
sector statistics

x Staff reluctance to change GDP series in midst of IMFsupported program.

x

Need to enhance resources available to
statistical agency.

x

x Inadequate cooperation within statistical agency.

x

Better coordinated effort between donors
supporting statistical agency.

x

Need for clearer TORs for AFRISTAT
and closer monitoring of progress.

July 2003 TA mission concluded that real
sector statistics were insufficient for
effective economic analysis.

x Poor data compilation practices
x Statistical agency lacked resources.
x Inefficient legislative framework for statistical agency.
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Ukraine
177. Unlike other countries reviewed, Ukraine has well-developed human capital and
established institutions of public sector governance—albeit originally geared to the
requirements of the previous centralized Soviet system. Hence, the challenge of TA was to
support changes in deeply ingrained habits and institutions. This called for major realignment
of activities and relative powers of government agencies.
178. The experience with TA during FY1999–2003 was quite mixed (Table 6.5). Progress
was better in the area of statistics than in the more politically difficult areas of tax collection
and banking restructuring. Progress was slower at the beginning of the period studied,
although it improved toward the end, and depended heavily on the particular individuals in
charge of the respective agencies and their commitment to reform. Progress was often
impaired by the rotation of key senior officials or by tensions between agencies as they saw
their responsibilities change. A further complication was that the same TA activity covered
simultaneously policy advice in areas calling for difficult policy decisions (reducing tax
amnesties and tax preferences, collecting tax arrears, bank restructuring, and other measures,
many of them linked to an IMF-supported program) as well as longer-term institutionbuilding objectives—many of these activities being carried out by the same expert.
179. Lack of ownership or commitment to reform by senior officials at the start of the
process slowed down progress in the area of tax administration. Enforcement of tax
collection was impaired by resistance from large state-owned enterprises, but toward the end
of the period there was progress in expanding large taxpayer offices and tax holidays and
preferences were cut significantly. However, continued use of tax amnesties and expectations
of future amnesties, and limited accountability and external oversight of the state tax agency
(which only reports to the President) all contributed to impair the effectiveness and
transparency of tax collections.
180. A Treasury Single Account system (TSA) was finally implemented, but the process
was slow and generated considerable tension between the IMF and Ukrainian officials. Those
interviewed by the evaluation team had different views of why this happened, with some
emphasizing the reluctance of the previous agency to loosing discretionary controls, while
others considered the IMF advice as too rigid (e.g., there were alternative systems and the
reasons for the IMF’s choice were not well explained).

181.

Progress in banking reform varied, depending largely on the authorities at the
Central Bank. There were periods conducive to good progress and others when the advisors’
work was directed away from the most urgent topics of assisting in implementing banks’
restructuring plans and toward organizational issues. Progress in improving laws and
regulations to strengthen the framework for supervision advanced more rapidly than the more
politically difficult tasks of actually supervising banks. Tensions between the authorities and
the advisors may have also been compounded because TA was closely linked to program
conditionality. As seen today, the National Bank of Ukraine has clearly improved the
supervision of the largest private banks, which have experienced improvements in their
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capital adequacy ratios. However, the banking system is still riddled with a large number of
smaller pocket banks that are not fully subject to supervisory rules and regulations. The
Savings Bank has improved its portfolio but remains undercapitalized.
182. Ukraine was a case where views and judgments regarding the effectiveness of IMF
TA varied significantly, both among IMF staff and among observers in the field, including
Ukrainian counterparts and experts. Some IMF staff held the view that important progress
was achieved given the difficult initial conditions. Others were of the opposite view, arguing
that lack of ownership and commitment from the authorities hindered the progress in most
areas at the beginning of the period studied and that much more could have been achieved.
The high turnover of agency heads and mid-level personnel as a result of the political cycle
was singled out as a major problem by almost everybody.
183. What seems clear is that in several areas of TA—most notably in tax policy and
administration, and banking supervision—progress in implementation was difficult,
depending heavily on the authorities in charge. During some periods, significant tension
emerged between heads of agencies and resident experts regarding the policy steps expected
from the authorities. This was probably exacerbated by not having had at the outset clarity on
mutually agreed indicators of progress during TA implementation, and the specific steps that
were required from the authorities. This ambiguity generated a wide divergence of
expectations—reducing the possibility of clear accountability. This suggests the need,
especially for more complex and multiyear TA activities in an environment of significant
political instability, to incorporate in the TORs clear and mutually agreed indicators of
progress in TA implementation including understanding on what is to be delivered by both
the IMF and the authorities.
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Table 6.5. Ukraine: Assessment of Impact of the Main Areas of TA, 1999–2003
Main TA Activities
x policy and tax
ministration
A of 454 personys in FY1999–2003.

What Was the Impact of TA?
Moderate progress

Country Factors Influencing Impact
x Lack of interest from senior officials at start of
TA activity.

x Expanded large taxpayer office
x Tax holidays and preferences cut significantly.
x New law on collection enforcement has reduced arrears;
improvements in national audit plans.

x Enforcement impaired the resistance from large
state-owned enterprises.

Sustainability Issues
x To sustain and enhance progress,
accountability and external oversight
of state tax agency should be
addressed.
x Tax collection should be
responsibility of Ministry of Finance,
not Presidency.

x Use of tax amnesties and expectations of future amnesties reduces
payoff to improvements administration.
x Limited accountability and oversight of tax agency.
ngle Treasury
count system
A of 988 personys in FY1999–2003.
cal management

x Inadequate collaboration among budget agencies.

x TSA was implemented.
Moderate progress

x Progress impaired by tensions between the
Ministry of Finance and other departments; unit
located too low in structure.

x Frequent changes in cabinet and
senior staff reduce impact.

Mixed progress

x Progress depended on individuals at central bank.

x Progress in improving laws and regulations advanced faster than
politically difficult bank restructuring.

x In some instances, experts caught in bureaucratic
tensions that reduce their effectiveness.

x Improvements in independence of
the central bank and improved
transparency and disclosure of its
operations would improve
sustainability.

x Macro-Fiscal unit issued budget execution and analysis notes for
wide circulation
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A of 946 personys in FY1999–2003.

Good progress

x Prepared forecasting reports and initiated seminars with wide
audiences.
nking supervision
d restructuring
A of 1,061 personys in FY1999–2003.

x Smaller banks improved; Bank Ukraina liquidated.
x Training of counterparts had important externalities.
x Nonperforming loans in banking sector remain a matter of
concern.

ulti-sector
tistics
A of 1,171 personys in FY1999–2003.

Good progress
x New statistics law put in place; subscribed to Special Data
Dissemination Standard in January 2003.

x Rotation of personnel and ability to reallocate
resources across units was major problem in
Statistics Office.

x Macroeconomic statistics consistent with international standards.

x Units reluctant to work together.
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x Sustainability could be enhanced by
increasing stability of employment.
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Yemen
184. Despite significant TA provided by the IMF to Yemen between FY1999 and FY2001,
the results were disappointing (Table 6.6). (Yemen was the fifth largest recipient of IMF TA
over this period.) The reasons for this outcome are varied and include: (1) overly general
terms of reference for some LTEs (making tracking of performance difficult), combined with
insufficient backstopping from headquarters; (2) inadequate dissemination of the lessons
from TA to relevant officials and agencies; (3) passive involvement by the authorities in
articulating and justifying TA needs, which frequently masked an absence of commitment to
reform; (4) inadequate commitment to maximizing the benefit of training opportunities;
(5) language barriers and the scarcity of good translation and interpretation skills in Yemen;
(6) lack of incentives within the civil service to make effective use of TA; and (7) failure to
tailor in a timely manner the volume of TA in light of the government’s commitment and
track record.
185. Inadequate ownership and commitment to reform (including opposition from vested
interests) was a major factor explaining the poor track record. This was compounded by a
lack of emphasis placed on the design of TA activities in obtaining clear and upfront
agreement from the authorities on their expectations and the extent to which they were
prepared to support capacity-building efforts. A partial exception was the introduction of the
general sales tax (GST), which was prepared with IMF TA. It had clear support from the
Ministry of Finance, but was eventually undermined by vested interests.
186. The most successful TA was in banking supervision. While the banking sector as a
whole remains weak, progress was made in improving compliance with Basel Core
Principles. This success appears to have been largely due to the emphasis placed by the LTE
on knowledge transfer to, and personal accountability within, the Central Bank. However, the
effectiveness of these efforts was undermined somewhat by shortcomings in the legal and
judicial framework.
187. Given the widely held perception that Yemen’s track record in making effective use
of IMF TA was poor, our evaluation concluded that Yemen probably received in a relatively
short period of time considerably more TA than it could absorb politically and
administratively. Fewer, but better designed and supported, TA activities might have been a
more effective and efficient use of scarce IMF TA resources.
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Table 6.6. Yemen: Assessment of Impact of the Main Areas of TA, 1999–2003
Main TA Activities
x policy and
ministration
most 1000 person-days
TA in FY1999–2003.

What Was the Impact of TA?
Little progress
x Virtually no change in non-oil revenue as share of
GDP between 1999 and 2003.
x Failure to pass viable general sales tax (GST)
legislation.
x Serious weaknesses in organization and operations
of Large Taxpayers’ Office.
Little progress

ore than 1,200 personys of TA in FY1999–
03, including two
ident experts and a
ries of short-term
ssions.

x July 2002 report on budget process found progress
to have been disappointing;
x Tight control of expenditure commitments but
significant accumulation of arrears; insufficient
safeguards against fraudulent withdrawal of public
funds.
x Reporting from line ministries neither timely nor
consolidated, undermining ability of authorities to
assess performance relative to expectations.

nking Supervision
ore than 800 personys in FY1999–2001,
ostly through regular
its from long term but
nresident expert.

Good progress in some areas
x Regulatory framework now generally consistent
with international standards (e.g., compliance with
Basel Core Principles documented by 2001 FSAP
from 1999 World Bank assessment).
x But considerable need to improve legal and judicial
framework in support of supervisory activities.

Sustainability Issues

x Opposition from business interests in parliament to
introduction of GST.
x Inability or unwillingness of Government to bring to
bear its parliamentary majority in support of GST
legislation.
x Constraints to dissemination of TA reports within and
among government agencies and departments.
x Language barriers are a problem with some experts.

x Need to overcome vested interests within
parliament for GST to pass.
x In formulating recommendations, TA
providers need to be aware of constraints
imposed by bureaucratic culture.

x Little ownership of reform initiative.
x Lack of coordination within government in making use
of medium-term macro-fiscal projections and
establishing modern system of budget formulation, cash
management, and expenditure control.
x Poor flow of information between and within
government departments and agencies.
x Lack of progress on civil service reform.

x Need to change civil service culture.
x Enhance incentives for civil servants to
obtain training.
x Adopt strategy to enhance the
dissemination of TA lessons.

x Problems of communication within Central Bank of
Yemen (CBY) and between CBY and MOF.
x No legal protection against lawsuits for bank
supervisors for actions taken in discharging duties.

x To ensure continuity, and given staff
turnover, IMF staff should send a list of
relevant documents to TA counterparts
prior to their arrival to facilitate for
adequate preparation for TA missions.
x Dissemination of TA lessons could be
enhanced if the IMF were to assist the
authorities in putting together a glossary of
the most relevant terms for CBY.
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udget and PEM

Country Factors Influencing Impact

x Facility in English in CBY better than elsewhere in
government.
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Zambia
188. In Zambia, the impact of TA varied across sectors of the economy (Table 6.7). The
most successful interventions were TA to establish an interbank foreign exchange market,
which started operations in July 2003, and to reform the tax system—with most of the
recommendations of the 2001 mission being adopted in the 2004 budget. TA to deal with
insolvent banks and the privatization of a large state-owned commercial bank showed more
mixed results; privatization has not taken place yet. TA in statistics showed great variation
depending on initial capacity and resources of the respective agency. By contrast, TA in PEM
(where Zambia was the largest recipient of IMF TA among HIPC countries) and policy
advice in monetary and government securities operations have shown little progress to date.
On PEM, there was very little improvement between 2001 and 2003 according to the results
of the benchmarking exercises conducted as part of the HIPC Assessment and Action Plans.64
189. The lack of political commitment to enforce sanctions for breaches of established
procedures was a major factor explaining the weak impact of TA in PEM. Frequent changes
in leadership and staff turnover undermined the continuity of capacity-building reforms.
Weak coordination between donors and the IMF was also a problem.
190. The impact of TA on monetary policy continues to be adversely affected by
inadequate consolidation of the fiscal position and lack of progress in public debt
management. TA recommendations on monetary policy may have been premature relative to
the pace of progress in those two related areas. In the event, the effectiveness of TA in the
monetary area was undermined by the absence of an appropriate sequencing of reforms
between the monetary and fiscal sectors.
191. Implementation of the TA recommendations in the banking sector brought to the fore
the issue of the appropriate distribution of powers between the supervisory institutions and
the Ministry of Finance. The effectiveness with which the former could discharge their
responsibilities (after having upgraded their capacity), was limited by the legal powers given
to the ministry on supervisory decisions and the consequent potential for political
interference.
192. Finally, the very protracted process of privatizing a state-owned commercial bank
points to the complexities associated with privatizing financial institutions with conflicting
mandates (e.g., to ensure provision of financial services in remote areas vis-à-vis
profitability). TA should have been better integrated with a broader policy framework
incorporating a proper sequencing of actions.
64

The 2003 HIPC Assessment and Action Plan (April 2004 draft report) concluded that
“Overall, Zambia’s PEM system still requires substantial upgrading in the areas of budget
formulation and execution in order to make the budget a functioning tool for implementing
fiscal policy.”
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Table 6.7. Zambia: Assessment of Impact of the Main Areas of TA, 1999–2003
Main TA Areas
Bank restructuring and
privatization of ZNCB
About 120 person-days by
five missions in
Nov. 2000–Sept. 2003.

Monetary policy and
development of
government securities
markets and operations
About 80 person-days by
three missions in
FY2001–03.

About 60 person-days by
three missions in late
2002–03.
PEM
About 1,034 person-days,
combination of three LTEs
and missions.

Country Factors Influencing Impact

Good progress

Multiple factors affected privatization including:

x Most objectives achieved:
x Insolvent private banks resolved; improved banking
soundness indicators.
x Zambia National Commercial Bank more stable, but
privatization delayed.

x
x
x
x

Little progress
x Money market rates still highly volatile.
x Changes in monetary policy stance still affected by
changes in the cash reserve requirement and
minimum liquid asset ratio.
x Some recommendations implemented, including
drafting of public debt strategy.

x Need for fiscal consolidation.
x Without progress in public debt management and
market development, implementation of monetary
policy will continue to struggle.
x Bank of Zambia coordination with Ministry of
Finance and National Planning made difficult by
high turnover of Bank staff.
x Significant market power of key participants.

Good progress
x New system operating in effective manner, with
lower exchange rate volatility.
x Key market participants indicated improvements in
market operation.

x Strong leadership was in place to carry forward the
reforms in difficult circumstances.

Little progress
x Persistent weaknesses in PEM reflected in continued
arrears and priority spending compression; findings
confirmed by HIPC expenditure tracking country
Assessment and Action Plan of 2001 and 2003.
x Progress undermined by weak expenditure
management and enforcement of sanctions.

x Weak political support.
x High turnover of key counterparts in Ministry of
Finance and National Planning.
x Unsupportive expenditure polices.
x Delays in deploying supporting tools.
x Low institutional and absorptive capacity.

service access and fiscal impact;
need for public debate;
institutional coordination;
Implementation of supervisory actions constrained
by Ministry of Finance and National Planning.
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Issues in Assuring Sustainability
x Refrain from political interference in
supervisory matters, facilitated by
legislative changes removing Ministry
of Finance and National Planning from
supervisory decisions.
x Continue providing better working
conditions to attract and retain qualified
personnel.
x Sustained strengthening of fiscal
position.
x Foster integrity of public debt
management to develop money markets
and create conditions for systematic use
of repo operations.
x Strengthen coordination and flow of
information between Ministry of
Finance and National Planning and
BOZ.

x Strong political commitment to abide
by procedures and sanction breaches.
x Progress in civil service and pay reform
to lessen expenditure pressures and
create conditions to attract and retain
qualified personnel.
x Strengthen implementation of mediumterm expenditure framework, activity
based budgeting, and integrated
financial management information
system.
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C. Emerging Messages from the Case Studies
193. This section summarizes key findings from our efforts to measure impact in our case
studies that may be useful for the IMF’s own efforts at improving its self-assessment of TA
effectiveness. Many of the difficulties found by the IEO team in coming to clear judgments
reflect the methodological difficulties discussed in the section “Methodological Limitations
in Defining and Measuring Progress and Impact.” Nevertheless, the difficulties in assessing
impact were compounded by weaknesses in IMF documentation in defining at the outset the
indicators of success and the benchmarks against which progress in TA implementation
would be measured.
194. Overall, the case studies tend to show that, as far as capacity-building TA is
concerned, progress has generally been achieved in improving the technical capabilities of
the typical agencies the IMF tends to support. However, significant variability is found on
whether agencies have then been able to start using or enforcing the new technical
knowledge and whether, as a result of these actions, there is a final impact on the ground. For
example, some of the case studies show that in several instances banking sector supervisory
agencies have been prevented or have not been sufficiently supported by the higher
authorities when their actions begin to affect some strong vested interests. In tax
administration, the improvement in the capacity of agencies to monitor and identify cases of
tax evasion and tax arrears and enforce payments and penalties has been resisted and often
these agencies have not received the necessary support of the authorities. This has tended to
demoralize the staff of these agencies. Furthermore, the degree of resistance seems to have
been “endogenous,” it tends to increase as TA enables these agencies to discover new facts
and move into an enforcement role (see Box 6.1). The “endogeneity” of the resistance means
that political support for the work of these agencies becomes even more critical to success as
their enforcement efforts increase.
Box 6.1. Enhancing the Institutional Capacity of Agencies Often
Triggers Increased Resistance
Improving the capability of agencies in charge of banking supervision and agencies in charge of tax
administration and collection are important areas of TA provided by the IMF. Some of the country case studies
show that as soon as these agencies begin to enforce these new capabilities, a significant opposition begins to
mount by groups adversely affected by that enforcement. In Honduras, some private banks sued the banking
commission when the commission tried to enforce some of the supervisory regulations. A somewhat similar
experience took place in Zambia in PEM. The deployment of a commitment control system had reached a point
where it was identifying instances where procedures were being breached, seriously undermining fiscal policy
discipline. Among the beneficiaries of these breaches were politically powerful ministries. Although budgetary
regulations provided for the imposition of sanctions, they were not imposed.
Enhanced institutional capacity means that supervisory agencies will increasingly be able to detect problem
banks and the need of corrective actions. Tax administration agencies will begin to document tax evasion and
tax arrears by individuals and corporations. Because the groups adversely affected by these actions are often
highly concentrated and politically well connected, these agencies can quickly come under attack as they move
into the enforcement area. Thus, achieving the ultimate objective of TA will depend critically on the support
being received from the highest authorities. That support will become increasingly important as their technical
capability increases.

©International Monetary Fund. Not for Redistribution

- 102 -

195. The resistance to agencies using their new knowledge has influenced what types of
TA activities tended to have better results. Generally, the most successful area of TA
implementation was in statistics. This area is less contentious because this sector does not
usually impinge on decisions involving the management of fiscal resources or reallocations
of incomes and rents, hence is less subject to political pressures. On the other hand, one of
the most difficult areas in this respect has been implementing TA in the area of customs
administration. The findings in Cambodia, Honduras, and Niger suggest that implementation
of TA recommendations in this area faces strong opposition from many quarters. Powerful
importers benefited from the undervaluation of imports and organized smuggling. Side
payments to poorly paid customs officials compounded the problems.
196. In several of the case studies (Cambodia, Ukraine, Yemen, and Zambia), tensions and
lack of collaboration among agencies have been stumbling blocks to the implementation of
TA. This has been particularly evident in the budgetary area. Many of the recommendations
of TA in institution building called for the realignment of responsibilities among agencies.
These provoked resistance from those agencies who saw their power reduced. Many times,
resident experts were caught in the midst of such tensions.
197. In the low-income countries studied—Cambodia, Honduras, Niger, Yemen, and
Zambia—the absence of sufficiently skilled counterparts as well as the low pay of relevant
officials was a major hindrance to the efficacy of TA. This also explained why TA to central
banks has in general been more successful than TA to other agencies. Providers of TA can do
little in the short run in this area other than lower their expectations about the speed with
which TA can have an impact. One possible course of action is to avoid major spurts of TA
efforts until a minimum progress has been made in civil service reform and compensation.
For some specific TA activities of high priority by the authorities, the IMF could request the
authorities to provide incentives to reduce the turnover of critical counterpart staff. The
challenge is to develop such incentives without introducing parallel pay scales within the
civil service.
198. The final impact of TA will depend on whether government agencies that have
received TA can enforce their improved technical capabilities. The cases of Honduras and
Ukraine, among others, show that in the area of banking supervision and tax administration,
weaknesses in the judicial framework can significantly limit the effectiveness of these
agencies. This suggests that, whenever possible, TA interventions should be complemented
with agreements to address these issues early on, possibly including the passage of necessary
legislation. In this respect, the IMF/Netherlands Program of Legal and Judicial Reform in
Indonesia offers a valuable experience on the potential benefits and challenges to be faced by
judicial reform efforts.65

65

Harkristuti Harkisnowo and others (2004).
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D. Improving the IMF’s Ability to Track Progress and Measure TA Impact
199. The main lesson from the case studies is that distinguishing between progress in
enhancing the technical capabilities of agencies receiving TA from their ability to then apply
and enforce those capabilities is a useful methodological device that helps identify critical
factors influencing the final impact of TA. Drawing upon the case studies, Table 6.8 suggests
ways to unbundle these stages in future tracking efforts, using as examples banking
supervision and tax administration, two major areas of TA provided by the IMF.
200. Table 6.8 describes a number of benchmarks that might be used to track progress. The
challenge is not only to document progress at the earlier “technical” stage of TA impact
(Stage A), but also to assess intermediate stages that test the ability of agencies to use their
new knowledge (Stage B), prior to the final impact on the ground that eventually should also
be measured (Stage C).
Table 6.8. Stages in the Tracking of Progress and Impact of TA for
Capacity Building in Selected Areas

TA Area

Stage A: Near-Term
Outputs (Indicators of
upgraded technical capacity
in agencies)

Banking
Supervision

x

x

Tax
Administration

x

Introduction and
improvements in
procedures, manuals,
and workflow.
Upgrading of
information systems
and other management
and customer support
service technology.
Training of personnel
and adoption of human
resource policy.

Stage C: Outcome
Indicators Linked to Final
Objectives
(Indicators measuring
impact on the ground)

Stage B: Intermediate Outcome
(Indicators measuring the ability of
agencies to use the new knowledge)
x Improved risk assessment of
banks (e.g., introduction of
CAMEL rating system).
x Monthly publication of banking
system information.
x Adoption and implementation of a
regular schedule of on-site
inspections.
x Measures of improvements in offsite surveillance.
x Improved enforcement of
regulations and application of
sanctions.

x Improved reliability of
banking sector
performance indicators.
x Timely and efficient
resolution of distressed
banks.
x Improvement in
compliance with Basel
Core Principles.

x Monthly reports of performance
indicators for tax administration.
x Electronic filing by large
taxpayers.
x Increased compliance with return
filing obligations.
x Increased effectiveness of tax
auditing activities, particularly of
large taxpayers.
x Administrative and judicial
prosecution of tax evaders and
progress reports on ongoing cases.

x Increased tax revenue
mobilization measured in
relation to the appropriate
tax base and adjusted for
any changes in rates.
x Reduction in tax evasion.
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201. As far as capacity-building activities are concerned, current IMF internal
documentation focus largely on the input side—organization of missions, logistics,
preparation of analytical reports, and the particular tasks that resident experts need to
undertake during the delivery stage—and the near-term outputs (Stage A), including advice,
training of personnel, preparation of manuals, exposure to state of the art practices, and
improvements in information systems. There is less effort to identify indicators that track the
enforcement of the new technical know-how by the agencies that have received TA (Stage
B), and even less effort to track final impact on the ground (Stage C).
202. Upfront efforts to define how progress will be measured over time should involve the
authorities. Otherwise, there is a risk that expectations will diverge—a potential source of
tension during TA delivery and a limitation to reach a common understanding on why the
impact of TA may have been below expectations. It is critical to assess whether there are
justifiable reasons behind a poor track record in implementation. Such tensions were evident
in many of the case studies. Often, country officials referred to TA recommendations as
being either too ambitious or not taking enough account of local conditions and political
constraints. In contrast, staff often viewed such explanations as masking a lack of
commitment from the authorities to the overall reform agenda, or a reluctance of agencies to
lose power. In most cases, IMF documentation (back to office reports, progress reports from
resident experts and backstoppers, and other material) does not explicitly confront and
discuss these differences with the clarity one would require in order to deal with the problem.
Greater upfront discussion of how progress will be measured could help ease some of these
tensions. We do not have in mind complex bureaucratic exercises with an excessively large
number of indicators, but a process that encourages both the country and the IMF to discuss
more systematically what can be reasonably expected and how progress will be assessed.
203. A major conclusion of this evaluation is that the IMF needs, first, to improve
significantly the tracking of progress. This would involve at the outset a much clearer
definition and unbundling of short- and medium-term objectives and a determination of how
success will be measured in practice. The new TAIMS initiative may present an opportunity
to systematically improve tracking and monitoring on a Fund-wide basis (Box 6.2). Second, a
much more explicit discussion of factors behind the lack of progress and a more candid
reporting of the tensions that may emerge on the ground is needed.
Extent of commitment and ownership—how to track it?
204. The extent of ownership and domestic commitment is a critical factor in explaining
the success or failure of TA. According to the existing prioritization filters, country track
record should be an important factor in determining future TA allocations. This requires a
concept of a track record that is operational and transparent, and that is well understood by
the authorities. The case studies provide some ideas in this direction.
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Box 6.2. The Technical Assistance Information and Management System (TAIMS)
Initiative
In July 2002, the Executive Board stressed the need for greater standardization and coherence in approaches
used by departments for planning, monitoring, and evaluating TA. In this context, an intradepartmental
Working Group on TA Monitoring and Evaluation was set up in 2002 to establish an Fund-wide methodology
for monitoring projects and ex post TA evaluations.
Against this background, a TAIMS is being developed by OTM with collaboration from functional departments.
TAIMS records a TA project’s description, objectives, outputs, activities, missions tasks, expected results,
verifiable indicators of progress, underlying assumptions, external influencing factors, and monitoring of
events, and relates project objectives to inputs and costs. TAIMS will be deployed in three phases:
Phase I, currently being piloted in several TA departments, will deploy a Fund-wide standard computersupported system to follow TA through a “project cycle” framework. The system consolidates TA project
information from existing databases, such as Electronic Document Management System, PeopleSoft/Financials,
Human Resources, Projects, and TIMS. Areas where additional input is required are a general description of the
project, definition of objectives, outputs, activities, and scheduled monitoring events and their results. Phase I is
currently active in the Legal, International Capital Markets, and Technology and General Services Departments,
and is scheduled for Fund-wide deployment in May 2005.
Phase II will incorporate future TA activities to allow TAIMS the capability to support a more forward
assessment of TA programs. It will also introduce ways to aggregate individual projects into country or regional
programs that would allow TAIMS to be embedded in the RAP process.
Phase III’s ultimate objective is eventually to incorporate ex post evaluation information on individual TA
activities as well as to use the information of the earlier stages to identify key factors that may influence the
impact of TA. This phase is yet to be designed.
TAIMS is designed to be an important tool to enhance the impact and efficiency of the IMF’s TA activities by
increasing the transparency and availability of TA-related information Fund-wide. It may also help TA
departments to think more strategically about the entire TA process. The potential value of this approach was
demonstrated, for instance, by the TAIMS pilot in LEG, where staff acknowledged that they were not used to
defining project objectives and outputs systematically; however, as they progressed through the pilot, TAIMS
caused them to think about TA differently, moving from a “mission horizon” to a longer-term capacity-building
perspective.

205. First, and as discussed earlier, TA can involve both focused policy advice and
institution-building activities both in the same subject area (TA in banking in Honduras,
Ukraine, and Zambia, and on taxation in Honduras, Ukraine, and Yemen). Indicators of
progress in both types of TA need to be separated, as well as the factors influencing progress.
There may have been good progress on the policy advice front but poor results on TA
supporting capacity building, or vice versa. They have different implications for measuring
the track record to be used to allocate future TA. Decisions on how much future TA should
be given for institution building should be guided by the track record in implementing TA in
that area—not on whether the country has accepted or not the advice of the IMF (as part of
TA activities) on very specific policy issues (Box 6.3). Second, to document clearly the
absence of a track record resulting from lack of political commitment, it is necessary to
identify the different stages in the result chain, as described in Table 6.8.
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Box 6.3. What Type of Track Record Should Be Looked at?
TA covers a wide range of activities, ranging from (a) analytical work to allow the IMF to provide advice on a
specific policy issue to (b) medium-term capacity building to enhance the ability of country institutions to
formulate and implement policies.
If decisions regarding future TA are to be informed by how effectively a country has used past TA, it is
important to distinguish clearly between these two set of activities. Decisions regarding how much should be
provided for capacity building should be informed by how well the country has used this type of TA in the past
and not by how much the authorities have decided to accept the policy advice provided by IMF TA experts.
There may be good reasons why authorities may differ with the IMF on that advice. More relevant is the extent
to which, in spite of past efforts at increasing institutional capacity (or the potential of specific agencies to
formulate and implement policies), this capacity has not been effectively used because of excessive interference
in the work of these agencies.
Some examples may be useful. Often the IMF has provided TA in the area of both tax policy and tax
administration. In the former, TA has often focused on documenting the scale of tax exemptions and has come
out with policy proposals on how and at what pace to reduce them. On the latter, the IMF has often provided
medium-term TA to enhance the capacity of tax administration offices to increase tax collection and reduce tax
arrears. For this purpose, it has provided training, computerization, organizational changes, and advice on
changes in legislation.
A poor track record in implementing the first set of advice should not automatically preclude the IMF from
providing further support in the area of tax administration. However, if in spite of an increase in the technical
capability of the tax office to collect taxes it is prevented form doing so by political interference, an argument
could be made that further TA in such areas is unlikely to yield significant gains unless the authorities take
action to address the problems of such interference.

206. To clearly document a track record, it is necessary to have candid reporting of the
type of problems described above. The evaluation found that the reporting of these problems
by resident experts was sometimes not candid enough or came too late. These experts were
reluctant to raise with IMF staff (resident representative or staff in charge of backstopping
TA in headquarters) situations where a lack of determination by top authorities or heads of
agencies were preventing such agencies from enforcing their mandate. This is a delicate issue
insofar as resident experts need the goodwill of the authorities to perform their jobs. Again, a
clearer specification of benchmarks of progress would help to identify such problems. Such
specification would encourage more comprehensive discussions at an earlier stage of why
greater progress was not being achieved.
E. Signaling Ownership: Cash Charges Versus Other Approaches to Signaling
Country Commitment
207. At present, upfront cash charges or country contributions for IMF TA are linked to a
country’s per capita income (Table 6.9). Countries below $3,035 in annual per capita income
provide in-kind contributions for the administrative support of LTEs. However, no other
charges are made. Hence, for these countries, which receive the bulk of IMF TA, this service
is basically provided free.
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Table 6.9. Country Contribution for TA Provided by the IMF

Gross National
Income Per Capita 1/
(2002)
Group I

Below $3,035 a year
(low- and lower-middleincome countries).

Group II

$3,036–$9,385 a year
(upper middle-income
countries).
Above $9,386
(high income countries).

Group III

Contributions for
LTE Assignments 2/
In kind
Office space and
supplies,
telecommunications
facilities, and
administrative support.
As above.

As above.

Cash

Contributions for
Short-Term
Assignments 3/
In kind or cash

No charges.

No charges.

$30,000 per expert
year when financed by
the IMF. 4/, 5/
Full cost of the
assignment at a
standard rate when
financed by the IMF,
including 30 percent to
cover the IMF’s
overhead costs. 3/

No charges.

No charges.

Source: IMF documents.
1/ Gross national income per capita, calculated using the World Bank Atlas method. (World Bank, July 2004).
2/ Defined as experts residing in a country for six months or longer.
3/ Defined as experts residing in a country for less than six months or short-term TA missions.
4/ Countries in Groups II and III have the option to discharge part of their obligation in the form of eligible
in-kind contributions at a standard rate. In-kind contributions may take the form of acceptable housing (furnished
or unfurnished) or the use of a car for official business.
5/ The cash contribution requirement for Group II countries is equivalent to about 10 percent of the cost of the
assignment, including the estimated IMF overhead costs.

208. Establishing cash charges for the provision of IMF TA has sometimes been suggested
for two reasons: (1) as a rationing device whereby a willingness to pay would signal country
commitment and hence channel TA resources to the highest priority needs while
simultaneously addressing any presumed excess demand for TA;66 and (2) as a means of
helping to resolve the current situation whereby the provision of IMF TA is financed
primarily through the “spread” on the interest rates charged for IMF lending—with the
burden thereby falling unequally across the IMF membership.

66

There are no good measures of unmet demand for IMF TA. The only indicator available is
the share of formal TA requests by the authorities (submitted to the functional departments)
that were not met. In both, FY2002 and FY2003, this excess demand was about 20 percent
and 8 percent for FAD and MFD, respectively.
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209. The evidence collected as part of the evaluation does not allow us to reach definitive
conclusions on these issues. Since such a small proportion of IMF TA has been subject to
charges (and the countries paying charges face a very different economic situation from those
that receive free TA), there is no effective counterfactual with which to compare the present
situation to judge whether unsubsidized TA is more effective.
210. Nevertheless, we are skeptical that adjusting the pricing system for TA would have a
major impact on strengthening and signaling country commitment to use TA effectively. It is
not clear that governments composed of heterogeneous agencies, often headed by officials
with different allegiances and motivations, will respond as expected to such price signals. We
believe that if the internal consensus process in choosing critical TA needs was working well
prior to the charges, the introduction of upfront pricing will not make much difference to the
process. On the other hand, if the TA requests were determined by the central agencies close
to the center of power and with little consultation, very little will be achieved by the
introduction of pricing. Indeed, unexpected consequences could result—for example, if
central agencies have to bear the upfront budgetary cost of the charges and thereby have
increased power in making TA decisions, resulting in a neglect of less powerful ministries or
subagencies. In any event, while our evaluation evidence can say little about the potential
impact of cash charges on TA effectiveness, it does suggest that alternative screening devices
for testing country commitment to the implementation of TA are worth pursuing.
Alternative signaling devices of commitment
211. The willingness of the authorities to invest more effort in articulating the rationale for
their TA requests, helping prepare TOR, and assigning their best staff from the relevant
agencies to work with TA providers can be a clear sign of ownership and commitment to that
activity. In effect, it can provide a signaling role similar to the pricing of TA, which would
allow the IMF to better screen TA requests and those activities that the authorities consider to
be a priority. Our case studies show that such early involvement is not generally taking place
today, but when it does, it is typically associated with better TA outcomes.
212. Such a screening role can be provided by having the TOR specify mutually agreed
indicators that will be used to assess the effectiveness of TA, and clearly articulate the
obligations of both the IMF and the authorities. This may be particularly important for
complex multiyear TA activities. If needed, the authorities could be asked to make future
financial and institutional commitments to the activity to assure its sustainability, particularly
after the IMF and donor financing of the activity ends. This was a major feedback received
from counterparts interviewed in our country visits, who suggested that the TOR should
include upfront commitments and obligations from the authorities for an active plan of
follow-up after the formal involvement of the IMF has ended. This was felt to be particularly
important where a significant participation of senior- and medium-level personnel was
expected beyond the period of formal IMF involvement.
213. Similar conclusions were reached in past evaluations of IMF TA, such as the
evaluation of TA on PEM in sub-Saharan francophone countries and the assessment of TA in
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establishing treasury systems in the transition countries. These evaluations concluded that
agreements on specific action plans and some credible guarantees (such as public policy
commitments, steering committees, availability of skills) could enhance follow-up and
protect the agencies receiving TA from undue political interference.
214.

Typical commitments could include:

x

The timetable of actions under the control of the executive, such as the issuance of
decrees and submission of legislation that are considered crucial for the success of the
TA activity.

x

The assurance of a minimum level of stability in the employment of critical
counterparts in the specific agencies receiving TA.

x

Assurances that agencies receiving TA obtain the necessary cooperation from other
agencies that are critical to their operations.

x

A minimum amount of funding after financing by the IMF or other donors has
ceased.

215. For large multiyear TA activities, letters of agreements could be signed, where
mutually agreed indicators of progress would be identified as well as policy and resource
needs that are necessary for the success of the project. In summary, what is needed for large
and more complex activities is both a longer period of informal discussion prior to drawing
up a project’s terms of reference (as suggested in Chapter 5) followed by more formal
understanding on benchmarks and accountability during and after the project.
Charging for the TA financed by IMF’s own resources—how much could be raised?
216. The broader issue of how the IMF finances its activities goes well beyond the scope
of this evaluation. It involves issues of how to finance the provision of global public goods
and the extent to which the IMF should be involved in providing subsidized services to its
low-income member countries. However, we did examine the potential revenue impact of
different cost-recovery schemes.
217. To define the volume of IMF-financed TA we use the direct cost of TA services
(BRS concept, as discussed in Chapter 3), namely, the TA field work financed by the IMF as
well as the TA activities from headquarters in the functional departments. This is equivalent
to about 200 person-years of TA, or about 70 percent of the direct cost of the total TA
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provided—the rest being financed externally.67 This 70 percent is equivalent to about
$55 million in terms of the FY2004 budget.68
218. Table 6.10 shows the distribution of this IMF-financed TA going to countries with
different levels of per capita income.69 With this information, we can examine how much
could be recovered by alternative charging strategies:
Table 6.10. Allocation of IMF-Financed TA by Country Grouping 1/
(FY2002–03 average)
GNI Per Capita 2002
(Atlas Method, World Bank)

Person-Years

Percentage

Less than $1,000
$1,000–$2,000
$2,001–$3,000
$3,001–$4,000
$4,001–$5,000
$5,001–$7,000
$7,001–$9,000
More than $9,000

134.4
31.6
11.7
3.5
5.9
2.2
2.8
7.7

67.3
15.8
5.8
1.7
2.9
1.1
1.4
3.8

Total

199.7

100.0

89.0

11.0

Source: Appendix 2, Table A2.1.
1/ Includes TA field work financed by the IMF as well as TA activities by the functional
departments at headquarters (columns (a) and (c) of Appendix 2, Table A2.1). Excludes INS.

x

IMF-financed TA is relatively well targeted to the Group I countries with per capita
income below $3,000 a year. About 89 percent is allocated to this group, and about
two-third is allocated to countries below $1,000 per capita income.

x

Fully charging the cost of IMF-financed TA to countries in Groups II and III would
recover about 11 percent of the $55 million mentioned above, approximately
$6 million.

67

See Figure 3.2 and Chapter 3, “Overall Resources Used by the Functional Departments.”

68

Excludes the INS and OTM, which accounted for 67 person-years on average during this
period.
69

Field work TA for different countries financed by the IMF is readily available.
Headquarters TA resources of the functional departments were allocated in proportion to the
total field work (IMF and externally financed) in the different countries (Appendix 2).
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x

To significantly raise total cost recovery, the IMF would need to fully charge some of
the countries in Group I.
— Fully charging all countries with per capita incomes above $2,000 would recover
about $9 million dollars (16.8 percent of $55 million).
— Fully charging all countries with per capita incomes over $1,000 would recover
about $18 million (one-third of $55 million).

x

The above results show that significantly recovering the $55 million of direct TA
costs financed by the IMF would call for significant charges to countries in the lowest
income group. This reflects the concentration of TA on this group.
F. Strengthening the Synergy Between Training and TA

219. The low level of skills in some agencies receiving TA—particularly those other than
central banks—has been a constraint to its effectiveness, particularly in low-income
countries. While we have not studied these issues systematically across a large number of
countries, discussions with department training coordinators and interviews with donors and
officials in the field suggest that there is scope to strengthen the complementarity between
the IMF training efforts and its TA activities.
220. The IMF provides training as part of a broader mission to enhance capacity building
and improve overall policymaking. It is delivered through various channels such as courses
and seminars offered by (or through) the INS, or directly by functional departments or the
new regional TA centers (RTCs). There are differences in emphasis in these training efforts,
reflecting different mandates and objectives. Courses by the INS are more analytical and
policy-oriented trying to expose a relatively large group of country participants to the
diversity of country and policy experiences. Courses sponsored by functional departments
(directly or through INS) are more targeted and operational and sometimes more relevant to
officials in specialized agencies.
221.

There are two specific areas where we see scope for improvement:

x

First, providing key government counterparts in specific agencies with relevant
training in advance of the delivery of major TA activities. This could enhance the
effectiveness of resident experts by increasing the absorptive capacity of agencies and
helping retain the content of TA once the expert has left the country—a point noted
by a number of officials with whom we met during our case studies. If these courses
are available, it is important for the IMF to assure that counterparts in agencies about
to receive TA, and for whom these courses are relevant, are identified in a timely
manner to participate.

x

Second, making sure potential candidates from noncentral agencies are well
represented in training courses, particularly those that tend to be more specialized and
hence of particular relevance to those agencies. Because central banks and ministries
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of finance—who are the regular counterparts of the area departments—are usually the
contact point in the candidates’ nomination process, it is important that these agencies
take into account the needs of specialized agencies.
222.

We would make a number of suggestions to address these issues:

x

Raise awareness within relevant noncentral agencies of upcoming IMF training
opportunities. Resident representatives, resident experts, and IMF missions could
make extra efforts at identifying the best candidates in these agencies.

x

On the basis of their prospective TA work program, functional departments could
identify major thematic areas and relevant country groupings for which training
courses could be offered ahead of the TA to be delivered, either directly or through
the INS.

x

Adapt the annual INS/functional department review of course offerings and content to
involve area departments and regional TA centers more directly, to ensure
consistency between the full envelop of IMF training activities with institutional
objectives on capacity building. This should include a periodic assessment of the
balance between general macroeconomic and analytical training and more operational
courses, between broad subject area, and with respect to language of delivery.
G. Conclusions and Recommendations

223.

Our major conclusions and recommendations are as follows:

x

The case studies show that, as far as institution building is concerned, progress has
generally been achieved in improving the technical capabilities of the agencies the
IMF tends to support. However, significant variability is found on whether agencies
have been able to use that knowledge to have an impact on the ground.

x

When local agencies have been more directly involved in the initial design of the TA
activity, outcomes have been better. More generally, domestic ownership and
commitment has been critical to longer-term success, particularly in the later stages of
the “results chain” and for activities where political support is necessary to allow
agencies to apply effectively their enhanced capacity.

x

The current documentation for TA activities (such as TOR, back-to-office reports,
and progress reports from resident experts and backstoppers) does not allow for a
clear and consistent tracking of progress toward final objectives and thereby
undermines institutional accountability. We recommend:
— A much clearer definition at the outset of the indicators that will be monitored to
judge whether or not progress is occurring.
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— These must be unbundled between short-term and medium-term indicators. In the
case of capacity building, they need to differentiate between (a) indicators that
show the improved technical capacity of agencies receiving TA and (b) indicators
that show that these agencies are actually applying that increased know-how and
are performing their final responsibilities.
x

Reporting documentation should, using the unbundling suggested in this chapter,
clearly identify and report candidly constraints on progress. This is particularly
important when the authorities and staff have differences of opinion on the reasons
for recommendations not being implemented. Senior management should make clear
that such candid assessments are expected and welcomed.

x

We recommend that staff identify early on the necessary legislation and judicial
reform required to empower the agencies receiving TA to carry out their
responsibilities.

x

We recommend that staff requests the authorities and specialized counterparts to
participate fully in the preparation of TORs and in the overall design of the activity.
For larger multiyear TA activities, the authorities should be asked to commit to
making some minimum financial contributions to assure the future sustainability of
the activity after financing from donors and the IMF ceases. It may also be important
to assure some minimum employment stability for counterparts in the agency
receiving TA. For these larger TA activities, we recommend that letters of agreements
are prepared spelling out the obligations of both the authorities and the IMF.

x

We suggest the institution examines ways to increase the synergy between the
provision of TA and IMF training activities. This should—at the very least—involve
a comprehensive stock-taking of IMF training through various channels, and a more
proactive and forward-looking approach to training staff of agencies that will receive
TA in the future.

x

In July 2002, the IMF’s Board endorsed a staff proposal for a Fund-wide program of
evaluation for TA. This was organized as a three-year rolling work program
organized jointly by OTM and different TA departments.70 This program
complements a series of similar initiatives by functional departments. For these
efforts to be successful there are least two conditions that need to be fulfilled:
— The findings of internal IMF evaluations should be made more widely available
within the IMF to maximize the potential benefit of their lessons and to avoid the
loss of institutional memory. In addition, a stock taking exercise of past and

70

IMF (2004g).
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ongoing evaluations throughout the IMF should take place periodically and be
made available to management and the board.
— While the TA-providing departments themselves should undertake selfassessments, there would be merit in undertaking selected ex post evaluations by
units not directly involved in providing TA, in order to enhance accountability
and give a fresh perspective.
x

We recommend that OTM continues to prepare and update—in collaboration with
functional and area departments—a balanced program (portfolio) of evaluations that
would incorporate the dimensions discussed above. It could also prepare stocktaking
exercises of past evaluations that would distill the major lessons that can be derived
from such evaluations. We also recommend that OTM prepare regular reviews to
assess shifts in the demand for TA across subjects that may entail the need to
reallocate resources across functional departments providing IMF TA.

x

To the extent that many of these (and previous recommendations) entail more staffintensive approaches to providing TA, we believe that greater selectivity and fewer
TA activities (but with greater staff involvement at all stages of the activity) would
contribute in the long run to a more effective and sustainable IMF TA program.
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