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INTROrUCTION 

The Evaluation Team consisted of five individuals, each with a 
different background and institutional base. Two members of the 
Team were provided the opportunity to make a field visit and meet 
with project related persons in Dacca before the full Team began an 
intensive one-week examination to analyze projcct operations and 
relevant policy 	issues. ruring this one week, the Team met with 
BTPG, CARE, USAID, WFP officials and others who provided insights 
and information about the project. In addition, four members of the 
T°sam made a two-day field visit to Comilla during the seven (7) day 
evaluation to observe field operations. The evaluation's terms of 
reiference are 	included in this report as an appendix. 

Altheugh the time provided for this evaluation was short, the Team 
wa i &ble to learn a considerable amount about the project as a result 
of the ready accessibility and frankness of the people with whom they 
spoke. The Team would like to extend special appreciation to Mr. Jon 
O'Rourke of USAID who provide- the Team with both information and 
insights, as well as very able logistical support, and Mr. Trevor Page, 
WFP Senior Ad]visor, who was an observer on the Evaluation Team and 
whose extensive experience in food aid operations greatly assisted the 
Team in its deliberations. We would also like to extend our thanks to 
Secretary Khasru and his staff for their very warm reception and their 
helpful comments. 

Team ',/embers: 

raniel Shaughnessy, reputy Coordinator, AID, Food for Peace. 

Daniel Roth, Aia Regional Program Officer, CARE, New York. 

Alan Roth, Development Alternatives, Inc. Washington, P.C. 

Michael Stack, 	 Program & Policy Coordination, AID,
 
Washington, P. C.
 

Hjalmar Brundin, USAID Consultant, rac-a. 
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1. General Overview of Project Implementation to Date 

The ZARE Food for Relief Works Program (FFRW) began imple

mentation in 1976. It included a five year $1. 5 million grant from 
USAID to CARE for management services. The PL 480 Title H 
commodity input over the five year period was approved at a level of 

450, 000 MT of wheat. The Project Paper stipulated that midway 
through project implementation a special evaluation was to be conduc
ted to assess progress toward attainment of objectives, and to recom

mend possible changes in direction for the remainder of the program. 

This report describes the results of that evaluation. 

In carrying out the evaluation, the Team had access to a wide 

range of information on the project, including project appraisal 

reports, related studies and analyses, internal USAID documentation, 
CARE and WFP reports, field trip reports and various memoranda. 

The use of this information together with interviews, field visits and 

general analysis was the basis for the evaluation. In view of the 
limited amount of time available for this evaluation, the Team selected 

key issues for examination and analysis. The Team's scope of work 
is attached. 

The Food for Relief Works project was designed and funded 

primarily as a relief project. The Project Paper states (page 4) 
that "the purpose of the project is to provide employment" and 
"the completion of rural earthwork projects provide work, which is 

the goal". On page 7 of the Project Paper the relief objective of the 

project is further clarified by the statement that it "will directly reach 
and directly benefit only 0. 50 of rural employment". 

As a re3ult, the Taam reviewed performance of the project to 
date in terms of this relief orientation. However, it was also the 
Team's view that many aspects of the project extend beyond its 
stated purpose and goal and have development implications. These 

aspects are treated later in this report. 
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The Team found that after two and a half years of implementation 
the project has had a high degree of success in providing employment 
through the completion of rural earthworks projects. In CY 1977, the 
second year of project activity, 790, 000 laborers were employed and 
over 1, 000 rural earthwork projects involving the movement of 1. 53 
billion cubic feet of earth were completed. For FY 1978 1, 020 projects 
are programmed and person-days of employment created Are exected 
to exceed 1977 levels. 

An analysis of the program outputs described on pages 21 and 22 
of the Project Paper indicates that the general outputs (a, b and c) are 
well underway at this point in the evaluation and that the specific out
puts (d and e) required by the end of FY-76 were achieved within a 
reasonable degree of accomplishment. (See PAR report dated 8/25/77). 

Project implanientation depends heavily on an effective monitoring 
and control system. It is the Team's opinion that the Fixed Amount 
Reimbursable (FAR) system is appropriate in the Bangladesh context, 
as modified by the provisions for up to 50% advance shipment. However, 
in discussions with the Ministry of Relief and Rehabilitation (MRR) the 
Team found disiatisfaction on the part of the Ministry with the FAR 
system. The primary problems described were (a) that the FAR system 
was at variance with the procedures followed by other FFRW program 
donors, (b) that it appeared to give undue authority to CARE field staff 
and (c) that it resulted in less wheat actually being supplied as compared 
to the amount originally programmed. 

However, the reimbursement process insures the high degree of 
management and control which has characterized the success of the 
CARE FFRW project and is an essential component. The 50%advanca 
shipment allowance provides the flexibility necled to ship in advance 
of full reimbursement when it may be anticipaterl that stock levels will 
be low at the time of final repayment. Further, the multi-year nature 
of the project (450, 000 MT over 5 years) provides the opportunity to 
program higher levels the next year when a full reimbursement may not 
have accrued the previous year. 
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Logistics are a serious constraint to successful project implemen

tation and forward planning of cormodity requirement3 is essential. 

Such planning must start from "the bottom up" on a countrywide basis 

and take into account estimated BDG year-end stock levels, rate of 

usage, shipping time and port and inland commodity movement require

ments. In addition, these factors must be reviewed as a component of 
total food levels, procurement and movement within Bangladesh. It is 

the Team's finding that the parties involved in Food for Work in 

Bangladesh have the capacity to undirtake such planning and accurately 

assess commodity requirements, 3hipping levels and estimated arrival 

dates. It was also the Team's finding that excessive questioning of 

field judgement in thi.3 regard by AID/Washington has led to delayed 

commodity arrival and reduced program impact. 

In the context of a relief project, the Team also noted that the 

detail presented in the various parts of the Project Paper tended to 

impose exces iive requirements upon project implementation. Specific 

requirements dealing with numbers of projects, cubic feet of earth 

moved, numbere of people employed, etc., appear to have been 

included in order to satisfy AID programming requirements dealing 

with the preparation of Project Papers, logical frameworks, etc. 

While this approach (use of AID programming procedures and criteria) 

may have seemed appropriate at the time in order to obtain AID/ 

Washington approval for the $1. 5 million five (5) year CARE grant, 

there is little reference in the Project Paper to the fact that the grant 

funds were primarily intended to justify CARE management services, 

not to move earth or employ landlcss labor. The result of this 

approach has been an exponential -Apansion of project criteria and 

monitoring requirements from USAID to CARE and the Relief Ministry 

and to the field staffi of both organiations. The resulting reporting 

and documentation requirements appear excesqive when compared to 

other AID dollar or PL 480 grants of equal or greater magnitude. If 

the project is to be gradually reorianted towards development, addi

tional analysis and reports will be required. To the extent that 

reporting or relief aspects are minimi7ed, development objectives 

can be facilitated. 



1U. The Project Objectives 

The Evaluation Team found some ambiguity in the Project Paper
in regard to the project's objectives. The Project Paper attempted 
to justify the project in terms of both relief and development .'bjectives.
The Project Paper identified the development objectives as secondary
to the relief objectives. The expectation that the relief activities 
would result in positive development impact was explicitly stated. It 
was reported that at the time the Project Paper was prepared there 
was an urgent need to begin relief operations. The stipulation of more 
spzific development objectives would have required a level of develop
ment planning and monitoring that would not easily fit the Ministry of 
Relief and Rehabilitation's mode of operations. Feeding needy people 
was the first priority and if a development effect could be achieved 
by this approach so much the better. Time and circumstances would 
not permit a more direct conscious effort to maximize the develop
ment impact of food for work projects. 

The Evaluation Team agrees with this original approach

emphasizing the relief aspects of the project. 
 The need for relief 
was clear, the use of food for work was a strong Improvement over 
the "gruel kitchen" relief of prior years, the assumption that the 
food for work would make a favorable contribution to development 
was widely accepted. USAID, CARE and the BDG moved with 
expediency to meet a clear relief objective. The development
 
objectives remained in the backgr.)und.
 

Now, after two and a half years of project oparations, the
 
Evaluation Team reviewed the earlier 
reasons for not approaching
development more directly and found that existing circumstances 
merited a reorientation of the project's objectives. The CARE/BDG
relief operation has been put into operation and, to a large extent, 
routinized. The question no longer remains if FFRW can be 
implemented but rather how implementation can be improved. The 
idea of limiting the project to a relief food for work operation for 
the sake of expediency can no longer be justified. 
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The need for relief still exists. The domestic food supply has 
increased primarily because of more favorable climatic conditions. 

However, the numbers of landless unemployed and underemployed 

who do not have the means to purchase food grains has also increased. 

At the same time, there is an urgent need to provide development
 

assistance to the rural areas both to maintain the increase in
 

agricultural production and to find means to generate employment 

for the rural poor. The role that food aid can play in this develop

ment effort appears critical. 

In Bangladesh, an effective strategy to move concesqional 
has not yet been developed.uevelopment assi-tance into the rural areas 

The World Bank and other donors have encountered serious problems 

in recent attempts to initiate large scale rural development programs. 

USAID is undertaking some pilot activities to identify more 	effective 
Food aid,approaches to assisting rural development in Bangladesh. 

at present, is the major Instrument available to the Bangladesh 

Government to provide development services to the rural population. 

As such, it represents a scarce re3ource that Bangladesh can ill 

afford to use for relief without also maximizing the development 

impact of this assistance. The objectives of relief and development 

do not appear to be mutually exclusive. However, by combining these 

two objectives and giving them equal status, a different kind of project 

emerges that does aot fit the classical mold of either relief or develop-

Thi Evaluation Team foresees some potential bureaucraticment. 
hurdles that must be overcorre with this type of dual objective project. 

I. Development Impact of Ongoing and Completed FFW t'rojcts 

An important gap which has been identified by the Team is the 

absence of analysis on the developmental and environmental impact 

of the FFW projects already completed or now underway. These 

issues are important in terms of the objectives set out in the Project 

Paper. Quite clearly the AID Mission at the time the Project was 

prepared expected positive development effects to ensue an a result 

of the earth moving activities. Among the prospective benefits mentioned 

were flood control protection, additional irrigation, new water storage 
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facilities, improved communication via roadways and land reclamation. 

It was noted that these FFW activities could have some negative impact, 

and water drainage problerms and blockage of irrigation canal
however, 
by flood control embankments were specifically sipgled out for mention. 

by and large optimistic on theNevertheless, the AID Mi3sion was 

achievement of some development impact and asserted that the "project 

will help bridge the twin challenge of improving socio-economic conditions 

and agricultural production for tho3e in depressed rural areas. The 

program will provide some contribution to the BDG agricultural strategy 

of food sufficiency by expanding the rural infrastructure supportive of 

th!s attitude still prevails amongstagriculture". Generally speaking, 
Mission staff members, and has been reflected by high ranking members

AID 
.tated that, "distresced

of th, BDG such as Relief Secretary Khasru who has 

people will be given free food against work with the object of making the 

so that they will not need relief in the future". 
country self-sufficient in food 

From the outset there was a great deal of reluctance to measure the 

project against the criterion of development for it was asserted that "the 

resource provided by this program, although justifiable on the micro
total 

is not sufficient when comparedlevel from a cost/benefit point of view, 


to the total resource requirements to 31gnificantly effect broad improve

ment goals and purpose". Moreover, although the Mission felt "certain
 

that the projects implamented will have beneficie-l effects on food produc

tion, rural transportation, etc., quantifying and measuring the benefit 

for there are many variables that
would be a costly and diffic,lt task, 

seeds, credit,
are neither a part of nor influenced by this project (HYV 


fertili7ors) but that may play vital roles in raising agricultural yields".
 
in their view, more

Thus the USAIr opted to target only that which was, 


accessible, i.e., man-days of ampioyment and quantity of earth moved.
 

As a result ot these dncisions a great deal of speculation has arisen
 

as to the impact that the individual aub-projects are having as well as
 

their cumulative effect. Curing the course of the reviow the ream has
 
are certain that Bangladeshheard the entire spectrum expressed. Some 


is benefiting in a developmental genue by the Implamentation of these
 

Misjion is generally supportive of thit stance,
projects. The AID 
some cases

although it isprepared to acknowledge the potiibility that in 
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adverse consequences both in terms of social equity consideration as 

well as environmental impact may have resulted from some of the 
projects. 

Others are less sanguine. Some officials observed that although 
the FFW projects were probably on the whole beneficial, more 
additional development impact could be achieved if more attention 
were given to their location. Where relatively equitable land tenure 

patterns prevail, for instance, rural works projects could be expected 

to result in increased agricultural production. On the other hand where 

this was not the case, i.e., wbere large land holders maintained a grip 

on the land, one cuuld not expect significant production increases to 

ensue since the landholders already enjoyed a sufficient income and 

would not encourage additional production because the additional income 

generated might to some extent have the effect of liberating their 
sharecroppers and employees. 

the other someInstances were also related whera for one reason or 
FFW projects might be having a negative development impact. For 

example, the construction of an embankmant might benefit a large 

landholder or the land of one group of peasants at the :xpense of others. 

Even more sariously, some raised the more ominous pos~ibility that 

although each of these projects might be too small to have any dele

terious effect, their cumulative impact in terms of Bangladesh's water 

drainage situation might be damaging. That is to say, unletis each 

project were examined in terms of its own environmental consequences 
and in light of what is being done els!wherc, the probabilities are that 

in the long term more harni than god would be accomplished. 

It has already been suggested that concepts of relief and d ivelopment 
are not mutually ex.-Auive. Th. foregoing raisas the posiibiiity that 
unless development and ,onvironnental effects art. conscientiously 
examined adverse environmental and developmental results may be 
occurring and the short trm relief and employment objetive may in 
the long run be counterproductive to Bangladeoh's economy. It its the 
opinion of the Team that as a nocesary first step, research and 

evaluation of a representative sampla of completed and ongoing pro-
Jects be made in order to asctirtain their socio-economic as well as 
their environmental impact. It is iuggeated that this research encompass 
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not only CARE projects but WFP projects as well, in order that 

the necessary com-3arison3 might be drawn and consequences 

analyz -,d. 

IV. Constraints to Achievement of Development Impact 

A. Lack of a Cons .ious Effort for Devalopment 

As a resul of ,ague secondary development objectives in the 

FFRW project des.gn there was little conscious effort to plan and 

that would enhance the developmentimplem-nt projectr in a manner 
Little attention wa°; paid to the likelihood that necessaryeffect. 


complementary assistance in the form of appurtenant structures,
 

agricultural inputs, credit facilities, etc. would be available to
 

make the finished earthworks viable. It is evident to the BEG,
 

CARE and USAID personnel that appurtenant structures are
 

important to the viability of many earthwork structures. CARE
 

h,,,s started a separate experimental project through the Rural
 

Development Miniftry to provide assistanca in adding appurtmant
 
Projects werestructures to completed f)od for work projects. 

selected using engineerii-g, administrative and political criteria 
project's pokcntial developmentwith little conside'ation given to a 

impact compared to alternative projects. With no appreciable 
enhance the development characteristicsconscious effort rmade to 

was paid as to how projectsof the projects, ir,.iufficii;nt attention 
could fit together ,nto a larger development scheme. Completed 

)ften r.ot revisited after subsequent floods to seeearthworks were 
how well they fared and what could be done to ensure that the 

development offect of thc earthwork would not be lost. 

CARE and BDG staff communicated to the Evaluation Team 
that the food for work projectsthat although thoy shared the hope 

they did not perceivewould have a positive dov..lopm .nt impact, 
a part of their progran r ipon:ibility,development planning to be 

in order to attain maximum d-valopment resulti,Howaver, 
are escintial to individual projectadequate technical inputa 
Such items as the uso of culverts incomplation and .iuccess. 

water cau3ed by newlyroad construction to min.mize standing 
is an example of the technical planning andbuild embankmen.s 
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appurtenant structures required in many projects. More coordinated 

local planning is needed in most water-related project. to ensure proper 

water fiow over regions or "basins". In this context, mapping is essen

tial to better chart overall flow of water throughout systems in order to 

assess the impact of individual projects. Such maps apparently exist 

and are in the possession of the BDG. These should be made available 
to the project. 

B. 	 Lack of Time and Manpower to Meet Demands of Development 
Planning 

All information obtained by the Evaluation Team would indicate 
that Bangladesh officials concerned with devolopment at the local, or 
than& level by and large lack the time, capability and/or inclination 
to become appreciably involved with advance planning in reference to 
local initiative FFW projects. Compounding this constrainit is the 
Central Government position that since this project primarily is an 
employment creating relief effort, the BUJG expects that their thana 
officials take on the added administrative burden of this program, along 
with their many other duties, without additional support. The one excep
tion 	to thia is tha creation of 400 positions referred to as Project 
Implementation Officer (PIO) within the MRR to work at the thana level. 

However, some of these have not as yet been filled, and approximately 
2516 	have no technical training or experience. Nevertheless, the MRR 
scoms to look upon the establishment of these PIO posts as a significant 
additional BDG input for the iniplementztion of th,3 program signifying a 

relatively high governmr-ntal priority, given budgetary limitation. 
Therefore, the Evaluation Team concludes that to significantly involve 
local officials in development planning for FFW projects considerable 
training and improvement in managemnt systems and additional support 
will 	be required. For example, involving PIes in works measurements 
and 	additional training for them In other aspects of project planning and 
implementation would be very useful. 

CARE has establinhed a nationwid . infrastructure to monitor this 
activity. This comprises a headquartors and nine unit officoo involving 
up to 10 expatriate staff and nearly 250 national employco-. This machine 
Is almost exclusively goarod anI orianted towards monitoring the amount 

of earthwork to bo pa rform d/comploted and the corresponding wheat to 

be reimbursed, with little consideration to development nnd/or socio
economic factors. This i'ffort would appoar to be producing outistanding 
results in reference to the mandate to ascertain that th, earthwork is 
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initiated, that wheat is distributed, that implementation problems are 

and that the amount of work actually accomplished isminimized, 

confirmed. This procedure, at least to an observer involves, and
 

evidently requires, an excessive number of reports and extensive,
 
It is doubtful if suchtime consuming, field travel by the CARE staff. 


an intensive monitoring role by a sponsoring agency of a Title UI
 
program is even remotely emulated for any other such project in the
 

world.
 

This would suggest, provided funds were made available, that 

CARE Bangla.desh would have the capability and flexibility to gear 

up to an expanded overall role in development planning activities. 

However, any such expansion would have to be reviewed against 

probably political and practical constraints. The BDG appears to 

be concerned about CARE's extensive presence throughout the country. 

Moreover, CARE'3 management problems in keeping this network 

functioning smoothly are already taxing its administrative re3ources. 

In concert with any expanded role by CARE in pre-project selec

tion and development planning, it is the Tc-m's opinion that an effort 

should be made to streamline monitoring procedures, with an objective 

towards a reduced involvement in this program function. This would 

allow reorientation of CARE-Bangladesh efforto to the selection of 

projects from a sound feasibility, socio-economic and developmental 
CARE in-countrystandpoint, without the expansion of an overall 

presence, Recommendations for streamlining monitoring procedures 

and docurrentation are discused in later sections of this report. 

C. BDG Administrative Con traints 

In several discussions an issue has been raised concerning 

the ability and the willingr.,- of the MRR to become involved in 

development projects since rurrently its priorities clearly are in the 

direction of its traditional relief role. At prsunt, however, there 

does not appcar to be any reasonnble ilternativo to the MRR tince 

the Ministrio that could be ,xpecte, to concern themselves more with 

development considerations - MLGRD and the Agricuilture Ministry 

do not appear to have os effective an oittroach crpability as the MRR 
is primarily orientednow possesses. And while it lIs true that the MRR 

towards relief activities, the Team has boen assurod that thay also share 
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in the ultimate objective of agricultural self-sufficiency and increased 

common to the other BDG developmentlong-term employment 
institutions. 

In light of the above, the Team has concluded for the present that 

the project should continue und er the auspices of the MRR. We note, 

that the MLGRD local officials currezntly assist the PIOr' in
however, 
supervision of FFW project activities and the Agriculture Ministry may 

training in
bccome involved in such activities in the near future. Thus 

development planning could be offered under the project to CO Dev3 and 

SDOs in thosa areas where development projects under the CARE FFW 

This would enable these officials to understand program are initiated. 
the needs of project planning, to participate more effectively in the 

and to bring other local level officials into active
planning process, 


in this process. Under these circumstances we would
participation 

expect that flexibility could be maintained in terms of identifying the
 

3valua
most suitable institutional framework for future operations and 


tion of this subject chould be an ongoing process.
 

would be for the Water Developmrnnt Board
Another helpful measure 

out by CARE an,! MRR 
to give closer attention to thoie projecl- 3ingled 

a3 spu;cifically development-oriented projects. We recognize that this 

but iince we are suggesting a gradual
entity is understaffed at present, 

perhaps additionalshift to development criterion,process in terms of a 
to the Board In order to increase

technical a3sistance could be provided 


its capacity.
 

As noted throughout this report a continued omphaiis on bettor 

The project approval ny item presently ii
project planning is vital. 

it

affect under the MRR appeari to be cumbriome, mainiy b,!cause 


We believe a more efficient approach would

is centralized in Vacca. 

more detailed project deciiion authority with local officialn
be to vest 

regions, etc., proscribed
who would approve projects within levels, 


by the Relief Ministry in Dacca.
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D. BDG Monitoring Capability 

to statistically orThe Evaluation Team was not in a "sition 

otherwise verify the BDG monitoring cap. bilities ior such a FFW 

as a :esult of the extensiveprogram. It can 	only be assumed, 
(a3 discussed program monitoring structure establishe !by CARE, 

above under the section on manpower), t at there is some doubt as 

to the adequacy of BDG monitoring capab lities in reference to the 
This would tend

demands of overall Title IIprogramming mandates. 
r (a) of :he Project Paper whichto conflict somewhat with Part I 

:ong history in this area.states 'Rural earthwork projects have a 

Local Government officials are familiar vith both design and 

to it; plement tle se types ofadministrative procedures required 

projects". 

The Team is under the impression, 	 rom various presentations 
ARE and WFP personnel,in its field review and discus.3ions 0th 

that monitoring procedures do exist witf. n the BDG bureaucratic 

structui.e. Jimilar local initiative FFW projects are supported
 

goverr nents which evidently rely

through the WFP and other donor 


the BDG monitoring procedures. Pr( vided that there would be
 on 
or the donoi , involved, the Evaluation no objections from the BDG 

T 	 .n feels that it would be a worthwhil exercise to conduct an
 

o, a random basis, of he monitoring procedures
in-depth review, 
which were applied to these projects, ai d attempt a comparison 

ilar projects which received
of the work achievement results with sii 


CARE monitoring.
 

vould be for the purpose of
This study on monitoring capability 

determining if a certain percentage of t e tasks which are currently 

performed by CARE Bangladesh could b - adequately handled by and 

to the BrG, i.e., to ascert, in whther the 3DG'stransferred 

monitoring role has been stilled by CAI E. The ultimate objective
 

would be to reduce the administrative a d monitoring functions
 

so as tc make it poosible for that

currently performed by CARE, 

to dev lopment and socio-economicto turn its attentionorganization 
,ersonnel and managementfactors wvith a sirnilar, or even lower, 


input.
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The study should include projects completed in past years as well 

as ongoing work so a comparison of the dt rability of construction can be 

incra-ased durability can be attri
made. It would be helpful to learn if 


buted to the CARE monitoring system.
 

for Enhancing the Developmental Effects of the FFRW
V. Recommendations 

Program 

A. Cash for Work Instead of Food for Wcrk 

A recurrent theme raised by various persons with whom the 

Evaluation Team spoke has been that of izdtiating cash payments for 

The ca,.h could be raised in several
work rather than food payments. 


well as

ways,but one of the easiest would be for aU food (Title I as 


that now designated as Title U) to be brotght in under Title I and a
 

portion of the Taka proceeds of the sales used for cash for work programs. 

The arguments against converting all or i part of the program to cash 

revolves basically around the proposition that since cash is easier to 

steal, monitoring would be more difficult. In addition, there may be 

some unanticipated inflationary effects. 

those in favor o" cash assert that provi3ion of
On the other hand, 

food may have a depressing effect on locil agricultural production and 

further, that monetizing the system migtit generate other kinds of 
In any event, it is noted,

productive activity in depressed rural areas. 
-eadily interchangeable and

in Banglade3h 3ociety cash and food are 

there is good evidence that some food is presently being sold by the 

so partial or total cash paymei.ts may just be an acknowledge
workers, 

ment of what is occurring already.
 

An unknown factor in the equation s the nutritional effect of 

Wheat is more nutritious than an equal
substituting cash for wheat. 

the food of preference it. Bangladejh. Since cash may
amount of rice, 

one can reasonably
well be utilized for rice purchases rather than wheat, 

s for the poor people involved
foresee only marginal nutritional benefi 


in FFW probrams.
 

http:paymei.ts
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one toUSAID i3 currently.*" starting up two rt ral works projects, 

build feeder roads anL the other irrigatic n fac-lities. These projects 

will include evaluatior s whicn assess the bene:'its of the project's 

planned cash for work mech~tnism, as cor. pared to FFRW systems. 

B. Reducing the Geoe raphic Spread of P-ojec~s 

In 1977, 3, 751 3eparate projects -. ere :arried 	out under the 
season projects).auspices of the CARE FFW program (inc tuding rainy 

no vay in which CARE. given its relatively limitedClearly there was 
field staff, could hav previ .wed and motitorcd each of these separate 

Yet if the progrtm is to beacme :nere developmental inendeavors. 
its thrust it will be ni cessary to give lc ser attention to each project, 

e, and probably in terms ofcertainly in the selecion an.' design pha 
particularly if appurtenant construction isproject monitoring al io -

This dichotomy c~n only be rc solved if the geographic scopeinvolved. 
is curtailed, and if w-thin a given geogri phic area fewer but larger 

projects are undertal, -n. In meeting the ie criteria the important relief 

need not b, abandned, since distrussed individuals can beobjectives 
Optimal y therefore, each CARE unitmobilized from nearby thanes. 

administrator should have a limited nurr aer of projects meeting 

development criteria within his jurisdici ton. These projects would 

e with established criteriabe coordinated and sk lected in accordan 

(see below). By limi :ing the ntimber of ,rnjects in this way the 

administrative burde which now rests c a CA IE'9 choulders could be 

-od and project qua ity irproved.subst'intially dimiald 

ich %ould entail a decision toUnfortunately, ad )ption f this appr 

abandon two operatio tal and politically- .riented principles upon which 

the program now is b-.sed. First, the 1 DG prceives it necessary for 

each thana to have or-3 or m-re projects to evidence, apparently,
 
made that since
Government concern ind ou reach. Thc argunent is 

in aech thana uiring aS.i13tance, there mustthere are needy peop e re 

be projects in each o thesa units to ser ice ticir employment and food 

ha i ihovn that workers willrequirements. However, e.cperience 

migrate to project si es out ilde their o% n tha ias. In atddition, in those 

cases where movemt nt of warkers is nc feasible, or whore political 
thana not coveredconsiderations requi e the initiation of project in a 


by a CARE project, he MR I has, other lonor resource 3 available for
 

those purposes. 
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Secondly, some modification of the existing "local initiative" process 

may be implied. At present, the BDG and CARE select projects which 
somewhat piecemealoriginate at the Union Parishad and thana levels in a 

fashion. The development impact may be improved by first developing 

a comprehensive thana plan and then fitting the local initiative proposals 

into this plan. Assistance car, be provided to the Union Parishad and 

thanas to help improve the project planning process. 

By eliminating the quota system for thanas and other levels of 
officials.administration, problems may arise with local thana and U. P. 

However, the same arguments can be made as previously - the Relief 

Ministry has other re3ources at its disposal which can be utilized to 

placate these individuals. 

C. 	 Establishing Development /Admiristrative Criteria/Guidelines 

for Project Selection 

In order to begin to shift the project in a more devalopinental 

will be necessary to prepare a series of developmentdirection it 
criteria and administrative guidelines to make the project selection 

process more effective. In terms of development these criteria should 

specify what kinds of pjrojects are to be undertaken, the circumstances 
to insureunder which socio-economic analysis is to be conducted 

when hydrological analysismaximization of benefits to the rural poor, 

is warranted, the manner in which such projects are to relate to overall 

Government development plan3, specifically including the plans of the 

Water Resources Bo.d, maintenance requirerment-4 and finally the manner 

in which the FFW projects will relate to th sctivities of other donors 

in the 	agricultural area. 

Generally it is atisumed that incraased agricultural production leads
 

to increased employment. The Evaluation Team has learned that this
 

is not always the case. In some parts of Bangladesh a new irrigation
 

canal will allow farmers to plant a boro crop which is high yielding and
 
aus crops he may previoualy planted.
lower risk than the arnan and 


slowly, the farmer will not
In those areas where flood waters recede 


have tha time to har est aman and aus before planting the boro crop
 

on the boro crop and no longer plants the aman and
so he 	concentrates 

He may experience some increases in production, but the labor,
aus. 

than the combined aman andrequirements of the boro crop are los-i 
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&us crops. In areas where flood waters recede rapidly the farmer can 

supplement his aman and aus crops with a boro crop. 

The Evaluation Team recommends that the objective of employment 

generation be given higher priority than increased agricultural produc

tion. In the above examples, an irrigation canal that allows farmers to 

plant boro along with aman and aus would receive higher priority than 

one that simply allows farmers to switch from high risk aman and aus 

to low risk boro. 

On the administrative side the guidelines should describe, inter alia, 

a) The Project selection process. 
b) A balance between variables of project size, project distance 

from Government offices and number of projects. 
c) Project monitoring requirements. 
d) Post-Project evaluation procedures. 

The Evaluation Team emphasizes the need for close coordination 
with the BDG in the development of these criteria and guidelines. 

Prior to SubmissionD. eARE Involvement in Preforma Development 

occursOfficial CARE involvement in the project selection process 

after MRR has already narrowed down the list of possible projects. This 

year CARE was given 1, 886 projects from which it chose 1, 020. CARE 

reviews the projects it receives and will often improve the physical 

design of the projects prior to execution. In this way, CARE has been 

able to make a contribution to improving the quality of the project designs 

in addition to its major role of monitoring implementation. While this 

may be sufficient given the current relief orientation of the project, making 

such incremental improvements in project design will not suffice U 

development criteria are to be considered in project selection. CARE 

staff have expressed concern that the current system of proforma 

development does not promote good technical planning and that a large 

number of proformas have many technical errors or omissions. To 

improve perforrrance of the local officials in developing the proformas 

and to enhance development impact it is recommended that CARE staff 

become involved in proforma development. The CARE personnel who 
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will be working on the development aspects of the FFRW program should 

choose a number of potential projects in selected areas and provide 
These projectassistance to the UPi and thana officials in planning. 


proformas should be given special attention and priority in the MRR
 

approval process.
 

E. Previewing all CARE Projects 

According to the CARE 3taff, performance on con3truction of 

previewed projects is often superior to that of the non-previewed 

projects. This may be due to the improvements that CARE 3taff make 
or because the post-surveyto the proformas of the previewed projects 

measurements, which determine th3 amount that the BDG is to be 

provide a strong incentive to do a betterreimbursed for the project, 

job. While this approach has been controversial among BDG official3,
 

many BPG officials have praised the CARE monitoring effort and the
 

better projects that it produceq. Accordingly, the Evaluation T-am
 

recommends that CARE and the BDG work towards the goal of bringing
 

all projects under the previewed and post-survey system.
 

suggests some additional modification inThe Evaluation Team 
the number of visits requiredthe monitoring procei;. For example, 


per project should reflect the need for repeated visits. At present,
 

visited monthly, however, for many projectsall previewed projects are 
Further,it may be necessary to visit only on a before and after basis. 

in a manncr that spreads outselected should be scheduledthe projects 
so that CARE staff arethe 3tart and finish dates over the dry sea, on 


time.
not overburdened at any one 

F. Women's Role in FFW 

.arried out by the Dacca UniversityAccording to a study 
women.Nutrition Department lesi than 1% of the FFW workers are 

in Food for Work- The Bangladesh Experience"Another study, "Women 

conducted as a part of WFP' i evaluation of 1977, Indicates that there
 

relief and are alno willing
are a large number oi women who need 


to do earthwork.
 



: 19. :
 

A problem in employing women on FFW projects is that often they 

cannot carry au much as the men, and therefore they are not able to 
earn a subsi3tence wage. This basic subsistence wage has been 

estimated at 3 seers of wheat for 70 cubic !set of earthwork, and women 

can generaly do only 50 cubic feet in the same amount of time. To 

resolve this problem WFP is currently supporting more than 70 projects 

that employ only women workers at a higher rate per cubic feet to meet 

their subsistence needs. The Team found that it is not administratively 

feasible to have both ren and women working at the same site but 

receiving a different ration rate. 

The Evaluation Team therefore recommends that special CARE FFW 

projects be identified as all-women's projects and make wheat allocations 

to cover the increase needed for these projects. CARE and the BDG 

should attempt to maximize the number of projects for women given the 

obvious need of many women for errployment and the psychological 

effect that these projects apparently have on both men and woman in 

'egard to the women's position in the labor market. 

The Evaluation Team recognizes the potential for increased abuse 

in projects specifically for women. However, in view of the broad 

benefits expected to result from this kind of project, we urge whatever 

additionnl monitoring requirements necessary for its success. CARE 

.nay wish to consider ease of acces3 for monitoring as one criterion 

for selection of women's projects. 

0. Increasing Budpetary Assistance to the FFRW Program 

It is the Team's view that additional funding, beyond food resources, 

could considerably enhance project performance and development outreach. 

Training needs, equipment, maintenance, technical services, apputenant 

structures and improved inland transport and storage could all benefit 
comefrom additional funding availability. Such funding could from a 

variety of sources - Title I or Title III proceeds. USAID dollar funding 

or through the permiisible sale (particularly in the case of transport and 

storage) of some portion of the Title 11 commodity grant. 

Taka costs for CARE operations should continue to be borne by
 

the BDG.
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VI. A Direct Approac.i to Develogent 

The Evaluation, Team has explained above why it is now 
appropriate to approach the FFRW program with a more develop
mental mind-set. The question remains how this can be accom
plished. Given tid short time of the evaluation, the Team members 
have had only a b: ief opportunity to learn about the dynamics of 
development in rv.ial Bangladesh. Therefore, the Team is 
recommending orn..y general guidelines to assist CARE, USAID and 
the BDG in evolvi ,g a more detailed framework for undertaking 
development acti- ities in Food for Work projects. 

From an admaistrative standpoint, shifting the entire 
project to a devei )pment orientation would entail extensive 
restructuring of: rocedures and processes, Moreover, the new 
administrative st uctures have yet to be identified, und some 
initial testing wil be required to get a better understanding of 
what is needed ad what might be workable. The Team anticipates 
that much more vill have to be learned about approaches to develop
ment objectives v,:thin the context of FFW before the BDG is ready 
or willing to mak. large scale changes in the program. Accordingly, 
it is recommende that some testing of development approaches be 
undertaken in selected CARE unit areas initially. This experimental 
stage should be u, dertaken using a systematic approach to maximize 
the learning expe.'ience for later decisions regarding development 
program expansi n. As various new methods are applied over the 
course of this ex',,eriment, information on results should be quickly 
fed back to decis, in makers ac that improvements can be made. 

In this respeLL , we note that the project is now scheduled to 
terminate at the ind of five years. The Evaluation Team does not 
see any justificat on for this termination date. The need for food 
assistance will c early extend well into the future. Recent studies 
indicate that the ,umber of landless unemployed is increasing. 
Even if agricultu al self-sufficiency is attained by 1985 it in 
realistic to assu,-ne that a large portion of the rural poor will 
not have the purc'iasing power to meet their nutritional need@. The 
reorientation of ,'"e project to provide more development impact 
can give Banglad ,sh a powerful instrument to provide long-term 



benefits to the rural population. It is recommended that the project 

be extendc I initiaUy Lfn additional two years to allow sufficient time 

to complete the devel.)pment planning experiment. The form of the 

project and the level of funding and food aid should be reevaluated 

at least biannually. 

The Team also recommends that a development planner 

(perhaps a CARE e.x&triate in the initial phase) be assigned to 

each of two or three -elected CARE units. The planner would have 

overall supervisory responsibility for operations, but the unit would 

also have a national ..dministrator to oversee the monitoring function. 

This would provide a,.ple opportunity for the planner to devote his 

time and energy to iVlentifying and implementing various development 
in the unit's food for work projects.approaches to be incorporated 


or two Bangladeshi assistants
It is suggested that the planner have one 

(equipped with motorcycles or jeep3). Furthermore, these planners 

should have a more -ineral background then Lhe current CARE technical 

staff, who are mxostl- engineers. The development planner and his 
to planassistants would assist the local officials in UP9 and thanas 

food for work projects in a more comprehensive manner to maximize 

the development imrFp.ct. They would be involved in the initial
 
hrough to the design
identification of projLicts and then help follow 

and implementation atages. The development planner should orient 

not only to find the most effective development approacheshis activities 
but also to improve Lhe skill level of local planners and implementers 

by on-the-job training. 

to assigning a developmentCons- eration sould also be Aiven 
work with District and Central Governmentplanning specialist ' 

officials in developi-ig the type of support that will be needed from 

these levels for effective local operations. CARE should also provide 
own field staff,short-term assistanco both to the Government and its 


on such matter3 aS management
when necessary, to provide guidance 

and information sys.ems, sociology, hydrology, economics etc. to 

facilitate project selection and implementation, as well as to maximize 

the learning experi.'ce. Pariodic evaluations should be scheduled to
 

assess re3ults to datc and recommend modifications. Towards the
 

end of the thrae-yea. 	 period a npecial ovaluution should be conducted
 

more needs to be learned before expansion of
to determine wheth,', 

the development syitem can be attempted. At this time, the evaluators
 

http:imrFp.ct
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should examine whether broader institutional changes may be necessary. 
The Team strongly urges that attention be given to development impactin all of CARE's FFW projectsn While the most development gains shouldbe expected in the experimental units where comprehensive developmentplanning wiU be undertaken, there should be roomprocedures and criteria in all other units without making radical changes 

for improvement of 
in the overall program. As lessons
experimental unit areas 

are learned through testing in theduring the three-year period,may find that these CARE and the BDGcan be readily incorporated into other FFW areas.incremental changes Anythat can be accomplished in the first three years forthe overall program will facilitate expansion of the development operationin later years. However, such incremental changes should take intoconsideration the possibility of more fundamental institutional changesafter the experimental period. 

CARE and the BDG would benefit from a communication to all fieldstaff emphasi/ing the need to obtain maximum development impact from
each project and providing come 
informal guidelinesimpact to be considered. on the types ofWhile this initial action does not give them 
planning, 
many of the tools that will be necessary for improved developmentit will help start a transformation of their current view
(as percei, nd by the Evaluation Team) that food for work is mainly to
employ and feed the rural poor,
significance in this prograrr. 

and that development is of only minor
The Team encourages the CARE staif
to incorporate development criteria in its selection proccs3
as time, as rapidly
manpower and available project information permits. 
The Team recommends that the reinibursaementits current orientation system maintainto performance

earthworks and 
on construction of the physicalnot be expanded to include performance in achieving
desired development impact.
 

While the Team views development impact objectivescompatible with relief objectives, there may be 
as entirely 

a need at times in thefuture (during or after extensive cyclone or flood damage) to relaxsome of the development criteria to move food quickly to disaster areas.The Team urges that the development criteria be maintainedm-x-,am to thedegree possible without unduly impeding disaster rli.f, andthat the full set of development criteria bo reestablished a. soon asconditions permit. 
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SUMMARY OF KEY RECOMMENDATIONS 

1. The reimbursement arrangement should be continued, and theprinciple permitting up to 50% advance shipment of annual wheatrequirements should be firmly established. AID/Washington shouldaccept the judgment and recommendations of the CARE and AIDMission on shipping levels and schedules. 

2. An evaluation should be undertaken jointly by USAID,
WFP of completed and ongoing FFW projects 
CARE and
 

in order to ascertain
their developmental, socio-econornic and environmental impact.In addition WFP local initiative and CARE projects should be comparedto ascertain if more stringent CARE monitoring
difference, subject to BDG and donor 

has made any significant 
concurrence. 

3. Additional funding for ancillary activities such asappurtenant training,structures and food storage/handling should be providedwhere considered desirable or essential for the improvement of the 
program. 

4. In order to achieve greater developmental impact and improve
monitoring, the geographical scope of projects should be curtailed
and withi, 
 a given area fewer but larger projects be undertaken. 
5. The appropriateness of the MRR as the overall implementing agencyshould be subject to continual reexamination. 

6. More detailed project decision authority should be vested with localofficials who would play a
approval process, 

greater role in the project selection andaccording to the guidelines prescribed by the MRR
in Dacca.
 

7. CARE should streamline monitoring procedures with the objectiveof reducing involvement with this program function,
reorientation towards development planning 
so as to allow
 

in-country presence. 
without expanding overall
Steps should brequirements from CARE to USAID 

taken to minimize the reporting 
on the relief aspects of the program. 
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8. 	 Current USAID programs in Rural Works utilizing cash for work
 

to assess their economic and nutritional impact,
should be evaluated 

This study should also examine the adminisin comparison with FFW. 


trative advantages in each.
 

9. Development and administrative criteria and guidelines for FFW
 

projects should be jointly prepared by BDG, USAID and CARE.
 

10. 	 Project proformas for future development projects receiving 

CARE assistance in their preparation should be given special 

attention and priority in the MRR approval process. 

should work towards the goal of bringing all11. 	 CARE and the BDG 
FFW projects under the preview and post-survey system. 

CARE and the BEG 3hould attempt to maximize projects designed12. 
and should make appropriate adjustments inexclusively for women, 

to take into account 	their lesser carrying capacity.the rate of compensation 

for initiating deve'opment-oriented activitiesThe recommendations 
part of the FFW program are concisely described in Section VI ofas 

the evaluation report. 
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USAID/CARE FOOD FOR RELIEF WORKS PROGRAM 
TERMS OF REFERENCE
 
SPECIAL EVALUATION 

I. 	 OVERALL OBJECTIVE 

The overall objective of the evaluation is to provide assistance to USAID, 

CARE and BDG management, and it is not to be regarded in any way as 

an audit or an inspection. To this end the evaluation will be supportive 

of the Food for Work initiatives that are ur-Jerway, and shall include, to 

the 	maximum extent feasible, the participation of representatives from 

all 	three parties in all states of the process described. The major 

interests of this evaluation are questions involving the appropriateness 
of overall BDG, USAID and CARE policy toward the program, and the 

desirability of that policy vis-a-vis the Congressional Mandate. 

U. PURPOSE
 

The more specific purposes of the evaluation are to (1) conduct a formal 

review of the performance of the program; (Z) assess its achievements, 

implementation problems, and progress to date in terms of the original 

purpose of the Project Paper; (3) determine what changes are needed for 

the 	remainder of the 5-year program to improve its effectiveness in 

achieving its goals and purpose. 

M. SPECIFIC TASKS 

G'ven the very short amount of time available to the evaluation team a 

limited number of issues are to be addressed. It is agreed that the 
the most critical and that the team will concentratefollowing issues are 

its effort on these, supplementing this list only to the degree that time 

permits: 

1. 	 Determine the impact of the ongoing and completed FFRW projects. 

2. 	 Determine wheaher the relief component of the project is sufficient 

to justify the costs of the projected to the U.S.G., CARE and the BDG. 

eo -rw 



4. 	 Identify the constraints to the achievement of development impact. 
For example. 

a) Lack 3f manpower, time and a conscious effort on the part of the 
BDG, CARE and USAIP to achieve the development impact. 

b) BDG administrative/political constraints. 

c) Degree to which CGRE monitoring role stifles BDG initiative. 

d) BDG monitoring capability. 

5. 	 Determine measures which can be taken to enhance the development 
effect of FFRW project. For example: 

a) Cash for work instead of food for work. 

b) Relocation of the project within the BDG to a more develop
mentally-oriented Ministry. 

c) Developing greater uniformity of objectives and procedures 
among ;:ey donors/irplementers. 

d) Reducing the geographical spread of projects. 

e) CARE involvement inproforma development prior to submis3ion. 

f) Establishing a 3et of development criteria for project sc! ction. 

g) Establishing administrattv, guidelines/criteria for project 
selection (e.g., size ofproject, distance from office). 

h) Previewing all CARE projects. 

i) Increasing women's rolein food for work. 

j) Change of CARE staffiripattern (use of CARE dovelopment 
planners and Bangladeshdministrators). 

k) 	 Emphasis on long-term employment generation over
 

agricultural production.
 

1) Increasing USAID budgetry assistance to project. 


