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ABSTRACT

Much is known about how fertility changes in response to economic
development. Iess is known about how fertility change can occur
in its absence. This paper- reviews research conducted in rural
Bangladesh which suggests that deTographic transition can be
initiated in a rural traditional lsociety cnce comprchensive
family planning services are carefully organized. Such effects
are' possible, however, only if servilce strategies are designed to
address societal constraints to prbgramme performance. Since
research has demonstated that success is possible if services are
properly organized, there is thus a: need for systematic efforts
to develop techniques for fostering policy change in sectings
where organizational capabilities are 1imited.
!

These conclusions are based on the experience of two rural MCH
and contraceptive service projects conducted in Bangladesh, a
setting not widely acknowledged to be predisposed to demographic
change. A study has been conducted.in a rural riverine area of
Bangladesh, known as Matlab, which is aimed at assessing the
demographic impact of servcices when operational constraints to
intensive service delivery are minimized. A second study,
recently launched in two areas removed from Matlab, tests the
transferability of Matlab service strategies to the public sector
programme with the aim of identjfying the operational constraints
to large scale replication of the Matlab success,

In this paper the constraints to organization development are
reviewed, many of which are also socletal constraints to
demographic change. A paradigm for collaborative policy
development is proposed in response to project outcomes.
Initial results suggest that field strategies that are informed
by social realities and developed in concert with officials who
occupy positions of influence, can initiate bureaucratic
transition in the absence 'of prior economic development and
social change, ‘



INTRODUCTION'

Much is known about why fertility falls in the course of economic
development. Less is known about how fertility can fall in its
absence. While a growing body of literature suggests that
demographic change can be,affected by organized service
programnes(l), the question of how sych effects are mediated by
societal influences on organizing dapabilities has been the
subject of only limited inquiry(2).| Nor has the population
policy literature said much about ' thé issue of how tesearch is
best designed to foster policy change and programme
implementation when social, economic, !and structural conditions
impede organization development and' renewal., 1If demographic
change is to be achieved by improving the performance of public
sector population programmes, an understanding of how
organizational change can occur iin the absence of broader
structural change in society is a crucial policy issue, i

{
The present review is derived from!findings from two field
experiments of the International Centre for Diarrhoeal Disease
Research, Bangladesh (ICDDR,B). In 1377 a study was launched ain
Matlab, known as the Family Planning Health Services Project
(FPHSP), tn test the hypothesis that services, if effectively
implemented, can induce and sustain fertility change in rural
Bangladesh.(3) The impact of this project was immediate and
pronounced--a result that has been sustained over time.(4) This
Success suggests that programmes, once effectively organized, can
introduce demographic change in rural Bangladesh, a setting nct
generally acknowledged to repfesent an institutional context in
which such effects are to be expected.!
!

In response to the FPHSP success, the'Government of Bangladesh
requested a second study, known as thq MCH-FP Extension Project,
to test the replicability of'the FPH5? ! in the Ministry of Health

and Population Control (MOHPC). 'programme. While the FPHSP
findings were acknowledged s important for policy, by
demonstrating that success wés‘possible in rural Bangladesh, the
question of whether the Government !can replicate this resulc with
its staff, resources, -and structures cannot be addressed in
Matlab. Therefore two other subdigtricts, geographically removed
from Matlab were selecled,! where Lhe 1CDDLDR,B would serve as
change agents and trainers, buti would not undertake direct
service delivery activities.! ‘Barriers to transfer would be the
subject of systematic research, | Thus, whereas Matlab is a
controlled administrative environment where the demographic
service system impact is researched, the Extension Project isian
MOHPC controlled service system where implementation capabilities



are researched.(5)

in the present paper we first present an overview of =
theoretical framework for the societal determinants of programme
performance in these projects. Next, we review the societal
determinants of weak organizing capability of the public sector
family 'planning programme in Bangladesh, and posit that commor
determinants explain high fertility and bureaucratic malaise., We
argue that the Matlab service system, for reasons peculiar tc
the institutional history of the ICDDR,B, 1is insulated from many
of the societal constraints that curtail organizing capabilities
in the Government programme, and hhs therefore been able to
develop an effectively managed experimental project. We then
review dimensions of the Matlab man gement system and identify
components which may be replicable 1in the' public sector
programme. Finally, we propose a, strategy for policy and
programme development for countries like Bangladesh where the
institutional context induces and sustains both high fertility
norms and weak cdministrative capabilities; but where progress in
programme development is nevertheless, possible.

This focus on programme development 1s motivated less by a view
that programmes represent a predominant fertility determipant
than by the view that programme 'characteristics represent
variables that are manipulable by policy makers. No matter how
important may be the role of social and economic structural
fertility determinants, such variables are typically removed from
the purview of policy makers who can weigh alternative
programmatic strategies, but cannot undertake a revolutionary
restructuring of the underlying institutional determinants of
reproductive motives. That programme, improvements are needed in
Bangladesh has liong been recognized by the Government: although
some proygress has been achieved in the provision of sterilization
services and in outreach and clinical services, structural ‘and
operational problems impede progrebs at all levels.(6) The
underlying determinants of these problems ard a proposed paradigm
for achieving policy development i% the theme of the present
review, : _ ‘

THEORETICAL | FRAMEWORK

Organization development 'is both a theory and a technique
developed by organization sciences to bring about change., The
paradigm for policy development that is described in the present
paper is informed by the organization development 1iterature,(7)
Organization development in/ many | respects parallels demographic
transition thecry, and the strategies employed in the project
described below reflect this "analogy: To illustrate this
perspective, we briefly review the recent demographic history of
Matlab, and subsequently posit a framework for organizational
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change.

"he Matlab FPHSP was an effort to achieve demographic change in a
homogeneously natural fertility environment., Baseline studies
suggest that, while traditional fertility and contraceptive
behaviour were the norm, attitudes toward fertility limitation
were somewhat variable., A minority!of the popul ation who were
interviewed indicated an:interesF in contraception, most
prominently high parity women in the middle of their childbearing
years who had two or 'more sons and|at least odne daughter,.(8)
Building upon the intrinsic interest of this select group, the
programme provided intensive houseHo:d services to ~11 women
which included a wideirange of contraceptive options, referral
services, clinical backup, and M¢H care. The brnavioural
homogeneity quickly disappeared in the early stages of. the
project, and was replaced with a sustained period of
contraceptive turbulence: many couples tried contraceptior, but
switched methods frequently, and, practiced contraception
irregularly.(9) Adoption rates increased, but discontinuation
rates rose as well. (10) Some baris(l11l) adopted en masse, others
did not, and use clustecred by social groupings with some high
contracepting clusters of baris lending considerable areal
variation to the contraceptive profile of Matlak villages., This
turbulence continued for three years, .during which prevalence was
at a 32 percent plateau and fertility declined by 27 percent.(12)
The contraceptive profile was changing throughout this period,
however, with use at first dominated by injectables, and ado,tion
secondarily dominated by tubectomy with adoption rates for
sterilzation declining as demand was met, and copper T rates
rising subsequently, The specifics of this turbulence are
interesting, but not salient to our pres2nt discussion: what is
important is that convenient mechanisms for achieving demographic
change were introduced into an environment where behaviour was
liomogeneous, but attitudes were variable, and behavioural change
was initiated by a surge in behavioural variance at all levels of
social aggregation: couples,' baris, and villages. By 1982 this
situation began to change, rand variation declined. Couples
switched contraceptive use’ less frequently, and sustained
bractice longer, Both new.adoption rotes and dropout rates
declined: most couples had tried contraception, with a
transition from the period of . contraceptive experimentation to a
period in which contraceptive hehavioural change very much in
evidence., Use prevalencel rates rose from 32 per cent to 46
percent, with changes concentrated in the low prevalence baris
and villages. Areal variation consequently decl ined. Fertility
regulation behaviour had begome the norm.

| g !

By building upon sources of'variation--the receptive few--social
change was gradnally introduced. i What we are concerned with in
the present discussion, is not the determinants of variation in
the particular case of Matlab, however, but what was held
constant, in laboratory fashion, throughout this demographic
drame: a well organized intensive service programme that



provided a wide range of household and clinical services for the
couples of Matlab over a period of seven years.

To draw the analogy of the demographic transition in that
locality to our present concern for orgcnization transition,
consider the framework depicted in Figure 1. As the figure
shows, societal determinants of fertility directly affect
individual reproductive behaviour ("a"™ in Figure 1) as mediated
by the effects of individual motivatinn. Personal
idicvsyncracies and characteristics of individuals are
nevertheless also important ("b"!in Figure 1). Societal
determinants affect programme organizing capabilities ("c" in
Figure 1j. Programmes, in turn, canIhave a net effect through
the supply of low cost and effectiv contraceptive care which
meets preexisting demand ("e" in Figu%e 1). Moreover, exchanges
with clientele provide information and support that can
ultimately generate demand through its affe~t on reproductive
motives ("d" in Fiqure 1).(13) 1In the policy literature "demand
generation" typically involves "beyond family planning” measures
- altering repr “uctive motives through institutional change
("a" in Figure 1),(14) but Matlab findings suggest that treatment
area reproductive motives and behaviour are changing in response
to service activities and that this may explain the secondary
prevalence increase, '

Figure 1: A Conceptual Framework for?the Role of Three Key Sets
of Fertility Determinants,
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Pathway "e" in Figure 1 posits that there is variance in human
behavior that institutional determinante fail to explain --
variance that arises from a rational reponse on the part of some
couples who seek to control fertility when convenient and
effective options to do so are presented to them by trained and
sympathetic outreach workers. Pathway "d” posits a secondary
effect of intensive service outreach, an effect that may require
several years of intensive and sustpined client-service provider
exchanges before the messages, themes, and services of a
programme are accepted as credible| alternatives to traditional
patterns of reproductive bshaviout. The secondary increase in
prevalence suggests that reproductive motives may be changing in
response to programme effort. The magnitude of effects has
excceded the expectations of most observers, and the findinge
thus suggest that organized services played a key role in the
Matlab demographic transition.(l5)

Whiie it may not be possible to replicate the Matlab design and
while the results of the Matlab experiment may not be completely
reproducible, an experiment in the transfer of innovation permits
systematic assessment of what changes and improvements are
possible in the public sector despite severe constrsaints to
organizing services. This underlying potential to improve
services is analogous to the underlying potential to achieve
demographic change in Matlab. It arises from variance in worker
motivation and effort that institutional dcterminants fail to
explain --variance that arises from a rational response of some
individual workers and units to perform their dutieg when the
work system makes it possible for them to do so. In this view,
organizational development capabilities are impaired by societal
constraints, but achievement and progress ig possible if
operational barriers to productivity are removed. The principal
challenge in the organizational development process is to create
conditions whereby bureaucracies cah change from a condition of
ubiquitous malaise to a situation wherein workers and units who
are motivated to work can readily do so. The sarvice worker in
Bangladesh is entrapped by constraints from all sides: cliente.e
are not strongly motivated to,contracept, the system does ncc
facilitate efforts to work. The energetic worker must deal with
several hostile environments -- the marginally motivated client,
the unsupportive and obstructive bureaucracy in wnich services
are delivered, and the difficult ecological conditions and
hardships that complicate daily{lifﬁ.
SN

Progress 1s achieved by the introduction of policy revisions
which create conditions: vhereby | motivated, but sariously
frustrated workers, can perform better becausc conditions are
created under which work aspirations can beccme manifest. By
communicating the operational dgterminants of success to



decision-makers, the process of chanye- and renewal developed on a
small scale can be tranaferred to the system at large. This
process of diagnosing key barriers to progress, removing those
barriers in some localities to produce deviant but successful
work units, disseminating the implicatiuns of small scale change
to key decision-makers, thereby fostering variance in functioning
el sewhere, and institutionalizing both the mechanisms for
achieving change and key desired outcomes, is termed bureaucratic
transition. .

The particular paradigm proposed is addressed to the needs of
organizations characterized by a low performance equilibrium trap
--public sector bureaucracies with a long legacy of failure to
achieve stated aims. As yet, the work |described is preliminary,
experimental and explorative. Al though initial results are
promising, much work remains on developing the paradigm and
assessing its effects. It is nevertheless appropriate to take
stock of the barriers to bureaucratic transition and the scrateqgy
that has emerged over tyo years of Extension Project effort,

SOCIET2AL DETERMINANTS OF BUREAUCRATIC MALAISE

The geograpny of Bangladesh is dominated by its powerful rivers,
segmenting the country vertically and' laterally into a deltaic
plain of temporary land, and rising to form a rushing sea in the
monsoon, that is often unpredictable in its course, Although
this delta transects a land area that is no larger than
Wisconsin, some 100 million people live in Bangladesh, 90 percent
of whom are rural cultivators.(16) Periodic flooding wrought by
the rivers is a recurring calamity, particularly amcng the 25
millicn people who live on land that is inaccessible in the
monsoon months; and, as “char” land, cannot be safely consaidered
to be permanent from year to year. Risk and uncertainty from
this environment is exacerbated by pervasive poverty, the world's
highest rural population density, and high mortality.(17)
. f

Social Diffuseness

Social theorists attribuLe much of what is known about
Bangladeshi institutions, both social and. economic, to this
underlying ecological uncertainty. :The social fragmentation
produced by ecological uncertainty is'exacerbated by a colonial
legacy spanning three centuries of'Moghul, British, and Pakistani
rule, Village gcvernance has been weakened by traditions of
leadership wherein power ‘has been exerciseq more for the
extraction of wealth than for the creation of social crder.
Without well defined systems of village governance, 'social
organization in rural Bangladesh is often characteristized as
"diffuse”. As Arthur and McNicoll have noted:
o : i

I !
"Our overall impression of rural social organization
in Bangladesh.... is one of diffuseness, Duties
‘and obligations run in various directions, and



i ’ :
functions are split amcng different kinds of social
groupings. Local society is fragmented into groups
organized around leading families, which are often

- at odds with one another. No strong territorial
groupings exist to pbull community interests into
line, This traditional structure is changing slowly,
increasingly coming to be based on formal commercial
relations, but this process is still in its early
stages, (18) " -

This. lack of structure permeates all social systems in
Bangladesh, vVillage life is continuously disrupted by ad hoc
efforts to acquire status and wealth.| Conflicts that arise from
this social turbulence, infuse the powerless elements of society
with' a pervasive insecurity. Sdcial status, among the
priviledged few, is synonymous with power, and power is a means
of extracting wealth. As one 'study has noted:
t

"Economic power, physical power, and prestige
are all to a large extent convertible into each
other, for example by using wealth to bribe the
Police or by using force to extract money or
steal land. However, few power-holders specialisc
in all these simultaneously; rather they maximise
the benefits of their special skills and
opportunities, and have close ties wilh others
who have different abilities.(19)"

Thus to advance in status, or acquire wealth, the villager must
form alliances, join networks, and cement lateral relationships
among peers either to foster individual gain at the expense of
others, or to protect yital interests from change of any kind.

Patronage is also important in the allocation of resources and
insurance against risk. Although patronage has been
traditionally defined by land tenure relationships, the village
patronage system may be changing with the increasing displacement
of peasants from land. Landlessness;is not only becoming more
common, but trading, petty business, '‘and other non-agricultural
sources of income are becoming increasingly important components
of the village economy, and increasingly important sources of
economic mobility and patronade. ‘Al though land retains its value
as the wultimate source of security, pgtronage and networks built
around trade relations, are increasingly important sources of
prestige, influence, and political power.(20)
C
Against this backyground of Sodial!diffuseness in Bangladesh is a
continuing economic malaise that is also much discussed in the
literature, Literacy is below 20 percent,(21) and economic
conditions, while already among the goorest anywhere,(22) appear
y |
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to be deteriorating owing to increpsing landlessness(23)\and
fragmentation of 1land holdings,(24) recurring natural
calamities,(25) and continued stagnation of the modern
sector.(26) The policy response has, in most respects, not
succeeded in reversing the growing economic crisis: trade
balances have deteriorated,(27) owing principally to the
declining value of export commodities,(28) and the manufacturing
sector has languished, with the limited growth that has occurred
largely dependent on foreign aid and loans.(29) In the face of
these trends Bangladesh has become! increasingly dependent on
foreign aid, not only for commodities, but also for energy,
industrial technology, and finance.(30)

The Effect of Social piffuseﬁess;on qrganizing Capabilities

)
|

The diffuse social order profoundly affects the organizing
capabilities of formal bureaucracies in Bangladesh. Formal
organizational structures embrace the strict application of
bureaucratic rules, encouraging hierarchical thinking,
mechanistic management, and inaction. 1Informal bureaucratic
culture introduces dynamic components, directed however, at
survival, not performance. Lateral networks are formed,
dissolved, and reformed for personal gain with lines of
accountability to peers and patrons in a manner that insvlates
individuals Jrom the influence of formal organizational
structure. The pursuit of personal gain blends Fformal
organizational contacts with extra-organizational networks and
alliances. 1Individual prerogatives condition the setting of
goal s, the perception of achievemént, and the allocation of
resources. Formal organization, like the village social order,
is typically diffuse.
: i

The fragmentation of formal organizations is compounded by strong
cultural values supporting the pursuit and protection of personal
status, Status defines access to qesources and the parameters
of personal influence over ‘the use of resources; it is defined
less by organizational rules than by patronage and the power of
lateral networks. Status therefore becomes a necessary
obsession: every nuance of title, .formality, and activity is
mediated by its pursuit; land!yet, status is never entirely
secure, always vulnerable!to encroachment by rival networks or
patrons, Personal gain, like'!advancement in the village, is
viewed as a zero smngame~¥fthéboodthingsjJ\lifearelimited,
and gainers represent a threat!to those left behind.(31) The
diffuse society, pervasive poverty, and the concept of limited
good undermine organizational capabilities. :

Just as illitcracy and conservatism impede social change, limited
educational opportunities hamper, the process of organizational
development or renewal. Educational standards arz Jow, and staff
capabilities to train cadre of sympathetic and creative village

11



workers is limited in every sénsé: both trainers and trainee
have limited competence. Deficiencies at senior levels sustai
technical deficiencies so that the'obstacles to staff devel opmen
are substantial, pervasive, and synergistic.(32)

Moreover, the traditional values of villagers are shared, a
well, by organi7ational personnel whose perception of the worl
and the1r job is unenlightened by exposure to a modern economy
to a strong educaticnal system, or to outside ideas. Worker
thus share the conservatism of soc1et) at large: wemen ar
expected to attend to their household ducies, and are reluctan
to leave thelr village.(23) Not surprisingly, female domiciliar
workers tend to work near thelr.homes, if at all. Exchange
between clients and service providers are consequentl
infrequent and the quaiity and quantity of outreach activity i
impaired.(34) Male workers are reluctant to deal with famil:
planning; justifiably perhaps, because men cannot readily. tal
with women, and most certalnly'cannot discuss something s
sensitive as family planning. '

!

Recent economic changes in rural Bangladesh, which enhance thi
importance of non-agricultural sector related patronage, furthe
dilute the authority of formal organizations. The weal
organizing capacity of the programme limits formal autheority cove:
competing extraorganizational interests. Workers become worker:
in name only, engaged instead as mlddlemen, traders, ant
businessmen for whom their Government salary is extra income, an
their formal job a part time distraction. Compelling male
workers to work thus threatens their family and kin with economic
adversity. Workers are neither lazy nor nonproductive, but have
little lee for their jobs. Strong patronage systems ant
networks formed around economic activities, insulate personnel
from pressures to perform their organizational duties
Supervisors, in any case, also have goals external tc
organizational objectives, so that applying sanctions is rarely
cornsidered and, in any case, would be ineffectual. Control
mechanisms, so vital to organizational Ffunctioning, are therefore
virtually nonexistent. Inaction is systemic -- a system of
mutually assured non-performance of specified duties, which hes
evolved because organlzational dutles threaten vital personal
interests.

The legacy of colonial governanceihas produced mechanlsms whicl
sustain and perpetuate the bureaucratic malaise., Bureaucratic
structures established’in the colonial era were designed tc
insulate the public sector bureaucracy from societal influences,
and to maximize the power of a few senior colonial officers.(35)
Highly formalized rules, narrow spans of control, numerous
hierarchical levels, and communication from the top down are
designed to prevent flexibility and change in an otherwise
turbulent social environment. With the removal of the external
authority of the colonial ‘regime, | the mechanisms of centralized

i
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mechanistic management survived without its external power base:
traditional patterns of patronage and networking have replaced
the colonial power structure, but traditions of promul gating
formal rules, procedures, and the structures for doing so remain.
The promulgated plans, goals, and purposes of formal
organizations are therefore increasingly at variance with
reality: true lines of authority, influence, and structure
conform to multiple informal organizational structures, with the
consequence that the formal organizational culture is becoming
increasingly weak in the face of relentless societal diversions.
Orders and circulars are ignored,  accountability is dissipated,
and resources are diverted at alljlevels. All that remains of
the colonial legacy are the diffunctional remnants of its
mechanistic design: communication|upward is limited, initiative
ntrenched. | ‘

' |

The pervasive resource constraints of the Bangladesh programme
further weakern its organizing capabilities. The resources
available to public sector programmes are minimal: salaries are
low, ancilliary logistics support capabilities are weak, and
facilities are substandard. Even if structural problems were
resolved, fundamental resource constraints prevent even the most
motivated worker from performing effectively.(37) MNeorcover, the
growing dependence on external assistance directly affects the.
structure of public sector bureaucracies. Donor-client exchange
mechanisms are more developed than mechanisms for establ ishing
accountability for programme outcomes to the public at large,
Funds received are allocated from central units under terms and
conditions specified in project agreements. While
decentraljzation is much- discussed, a reglonal tax base is
absent, and field and regional units depend on central units for
both resources and direction. Accountability is achieved through
the lateral transfer of information between central units and
programme officers of donors! The centralization of
bureaucracies is perpetuated, and position, rank, and status
within programmes relate less to achievement or administrative
capabilities than to tenure in a post or informal arrangements
and affiliatjons that are external |to organizational goals.

is stifled, and centralization is
| « .

!

|

The grewing poverty and the erosion of formal authority have
enhanced the importance of jobs a& a form of insurance against
risk. Political uncertairty and periodic reorganization$ often
threatens the structural Sntegrity cf formal organizations and
the sustained development of organized programmes; but jobs. once
created are never abolished.’ Like land, Government jobs are
therefore a source of security; and like land, jobs are bought
and sold, with vacancies, subject to the same intriques and
designs that characterize encroachment on an unprotected plot cf
land. B

! 5 i
Equally momentous in characterizin§ the societal determinants of
bureaucratic malaise are weak political institutions with their
!

13



failure to provide strong central!guidance to the development
effort. Political institutions are fragmented, lacking the
infrastructure to bring diffuse social and economic forces into
line. (36) ' ’

One concludes, therefore, that societal influences, so often
posited as key fertility determinants -- institutional variables
defining risk and uncertainty, economic adversity, and the
economic roles of women and children; social diffuseness and weak
mechanisms for imposing social order -- all represent
prerequisites for establishing a sense of personal control over
vital external pressures and influences, and all are also key
determinants of organizatinnal capapilities. Rational choice,
planning, and decision-making, are ¢ommon proximate determinants
of both effective formal organizational behaviour, and effective
family planning behaviour. These|determinants, in turn, have
common exogenous institutional determinants.

A BUREAUCRACY INSULATED FROM SOCIETAL CONSTRAINTS AND RESPONSIVE
TO CULTURAL NEEDS ' ; ;
!

It &5 against this grim background of ,ocial, economic, and
bureaucratic malaise that we posit that programmes can he changed
through a paradigm for policy development. This paradigm is
derived from the experience of the Matlab Family Planning Health
Services Project (FPHSP). Results of this project suggest that,
while the power of social institutions to explain high fertiiity
and high mortality in rural Bangladesh is not to be under
estimated, contraceptive services; once implemented in rural
Bangladesh, can have substantial demographic effects. We have
learned from Matlab not only that programmes, once implemented,
will have an impact. We have also learned what service Gelivery
strategies work, what managerial processes can succeed in a rural
society, and how programmes. can be Fesponsive to cultural norms
and individual needs. Development of service strategies and
managerial processes was possible because of the Matlab project's
insulation from societal pressures.

The Matlab Family Planning:Health Services Project Design
! i ]

Since 1962 the Cholera Research laboratory, and since 1978, its
successcr, the ICDDR,B, has operated a field :esearch stalion in
a “ural, isolated, riverine area to the South of Dhaka known as
Matlab., Originally selected as an area known Lo be hyperendemic
for cholera and therefore well suited for testing cholera
vaccines, Matlab has since become an international resource for
the study of a wide spectrum of ,diarrhoeal diseaszs, a scientific
activity requiring careful epidemic intelligence on a large
population. This surveillance sysﬁem permitted the monitoring

14



of demvgraphic dynamics in 149 villages, with a popul ation of
approximately 160,000 people as of 1977, and designation of
treatment and comparison areas for a formal test of whether MCH
and family planhning services could succeed in rural Bangladesh,

The FPHSP was established in 1977 to test the hypothesis that
comprehensive family planning and maternal and child health
services can affect demographic dynamics, in the absence of prior
social and economic:'change, A service systen was established by
October of 1977 which continues with its nriginal operational
désign, but with a' substantially =nriched MCH component,(38)
Initially the FPHSP was a village based programme focused on
domiciliary family planning services, and clinical caré& for minor
maternal and child ailments in rural health ‘centres, Village-
based contraceptive services were provided in fFortnightly
household visits by yvoung, .literate, married, contracepting women
recruited from respected families in the local community, Female
paramedics de-1 with minor maternal and child health problems and
family planning service needs, A female physician visits each
rural clinic in preannounced fortnightly rounds tc insure, backup
and continuous paramedical ;training. A cadre of male supervisors
conduct village visits to support female workers with visits to
leaders, husbands, or households with special service problems.
Overall service and research work is coordinated by a male field
manager. ;

The inost uvhvious distinction between Matlab and surrounding areas
is the legacy of special services and research in tnat locality.
Beginnirg in 1966 the area was the site of successive vaccine
trials. ALl were externally funded, carefully organized, and
directed by expatriates, A remarkably tight system of field work
developed in which diarrhoeal 'disease morbidity could bte
monitored and major field studies requiring sophisticated
logistics and supervisory support could be fielded at short
notice. When the FPHSP was launched a large team of skilled
supervisors was available who knew |the locality and were known by
scientific staff to be able and dedicated workers. The planning
of the FPHSP, moreover, was informed by an earlier study that
failed to produce demographic change, an enperience that was
invaluable in the FPHSP préjecp development phase.(39)
Y

Matlab, in short, had not only exceedingly rich demographic
baseline data, it had,a technical staflf with skills for
conducting such a project, that was perhaps without peer anywhere,
Apart from these unique and non-replicable characteristics of
Matlab, however, there are features of the work system that are
potentially relevant to policy.! These features concern the
organizational culiure, the leadership structure, the syétem of
support services, and contro% mechanisms. We review each, in
turn, (40) ‘ ’
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Featuces of the Matlab Work System

The orgaanizatiopal culture. The excellent technical staff, and
the legacy of s~ientific leadership in Matlab prior to 1977,
insulated the FPHSP from the societal pressures on formal
organizations which we have described above. Resources,
direction, and planning of scientific activity had long been
external to Matlab society; workers were recruited for tasks,
promoced by merit, and held accountable for achieving objectives.
Foreign field presence was never egten51ve, amounting to no more
than 4 or 5 scientists of whom none were permanently resident in
Matlab, but the rigors of rural epidemiological work were imposed
on the staff, andjorganizationa goals predominate in the
organizational culture of the Matlab station.
! | ! ;

Most prominent among ihe features of the sociology of work is the
view among staff that job security depends upon service and
scientific productivity. i Security from occupying a position,
like security derived from owning land, is a matter of vital
importance; vet, j.b security is hardly an acquired right in
Matlab. One of the fous FPPHSP male supervisors and 25 of the 80
female village workers have been termlnated for poor performance
since 1977. With no external | power base to avert this
catastrophe, the lax Matlab worker must rely upon networks within
the ICDDR,B to protect their position, but laxity nevertheless
leads to insecurity; not the reverse, as in the case of the
public sector programme workers.

An outcome of this administraitive system is a strong social
system within the organization, dominating social life of workers
and setting them apart from taeir community. Stability of the
staff and tenure within the organization are highly v~iued, and
loyalties Lo the organization are otrong New large scale
projects, such as the recent cholera vaccine trial, which require

rapid recruitment of a iarge field staff, expose the system to
societal pressure. The eéstablished staff view them as a
necessary, but worrisome, dilution  of the workforce with new and
unpredictable individua' s who have s tronger ties to the community
than to the ICDDR,B. ‘Defining boundaries betwcen the
organizationai culLure and ‘society at large is a coveted goal of
the Matlab administrative elite, i ’

{

The primacy of human resources: The workers' perspective
Pervading the Matlab system is a respect for workers at all
levels and special attention:'is addressed to system support and
continuous training. Technology, such as contraceptive methods,
are of secondacy 1mportance to the) perceived needs of villagers
for quality services and the needs of workers for basic skills
and system support. While the formal educational attainment of
workers is limited and traditionalism has always been a

constraint, leaders of the ‘project assess what is possible, given
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such constraints, and develop staff incrementally to provide an
ever increasingly complex array of technologies to villagers.
Much more seivice develooment is undoubtedly possible, but a key
lesson of the Matlab project has been the importance of not
attempting to accompl ish too much at once, For each component
workers are trained, and implementation is assessed before new
technologies are added.(41): !

The leadership §;£yg;g;g A "dual!leadership system" has been
introduced in which the administrative authority is vested in
male supervisors who check records and field act1v1t1es, but have
limited technical skills. This leadership system is intended to
maintain the quantity of work at prearranged levels, insist that
duties are performed, alleviate supply shortages, remove
logistics bottlenecks, resolve community problems, and ensure
that staff meetings occur at each level for the regular review of

progress and problems. ; [

A corresponding technical., leadership hierarchy maintains the
quality of care: a female physician provides technical
leadership to paramedics and referral services in a Matlab MCH
clinic. Paramedics, in turn, routinely visit villages te follow-
up on field problems of community health workers.

1

|
Cross—linkage of the leadership system occurs at all levels
through fortnightly staff meetings at the union level and through
monthly supervisory meetings iinn Matlab., Leadership roJ,es have
been delineated so that lines of accountability and ceciprocal
responsibilities are well understood. The technical 1leadership
system is comprised entirely of female paramedical supervisors
and the administrative leadership system is run by male
supervisors. | :

|

I

This dual leadership system recognizes furdamental social

realities: Male supervisors cannot technically direct an MCH
programme in a conservative rural society., Only women can do
that. An authority structure,’ however, which requires

disciplining workers, mobility, and diplomacy in dealing with
community problems is best ‘assigned to male workers. No
distinction is made between types of technical roles, however;
health and family planning services are every worker's
responsibility. Moreover, no distinction is made bketween the
status of male and femaleisupervisors: roles are delineated, but
the status and pay scales:for men apd women are equivalent,
? R

Support systems In Matlab services are designed to make
effective work possible.: Supplies are delivered to workers in
the field. Funds are available |for country boat rental or
rickshaw .transport. Pharmaceuticals are typically in ample
supply. The capacity of the system tc¢ support workecrs makes
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control of’field work possible, since failure to achieve
objectives are attributable to the workers responsible, not
obstacles over which they have no cont:iol.

Control mechapisms Beginning with the early wvaccine trials ir
Matlab a worker control system was instituted in which every
household has a number, and every worker a well defined anc
realistic regimen of households to cover within a specified time
period. Each supervisor, in turn, has a randomized spot checkinc
regimen from the work roster. Meetings on work problems are
frequent, with supervisors expected|to support their teams in the
field. Peer leadership, support mechanisms, and communication of
goals were well developed in Matlab{by 1977, and characterize all
activities of the Centre in that locality. Even the most casual
observer is struck by the'teutoniic work ethlic of Matlab, tne
strong organizational culture, and the special management talent:
of the research station staff that Qas been developed over time,
: !

A simple but effective information and management system provides:
the requisite tools for maintaining control and cohesion, Eacl
village worker is given a handheld register in which all eligible
couples and their children are recorded. Columns in the register
correspond to visitation dates and rows to key service
information. Procedures have been ‘developed for aggregation of
performance data for each worker to present her progress in e
fortnightly staff meeting. At the meeting supervisors,
paramedics, and the project physician attend to review overall
activities of the preceeding fortnight and to make detailed work

plans for the forthcoming fortnight.

Control is established in this process because each worker it
aware of her own achievement, and tasks for the forthcomine
period are defined. Field checking by supervisors ensures that
assigned tasks are actually beingcarried out and that report:
are accurate. Discussion of problems is designed to instill e
sense of peer leadership wherein workers compare thei
pecrformance, discuss problemns, and strategize about solutions
The role of the supervisor'is to orchestrate these exchanges iI
order to ensure that problems are solved. Supervisors prepare ¢
roster of community activities to suppor:i the community worker:
and paramedics prepare a:list of households in need of special
paramedical care, In this way lower level workers provide
direction to their supervisors. [Bottom up communication it
established, networks are cemented around task objectives, anc
supervisory leadership and support is established. ' Each montt
supervisors and paramedics meet to prepare a two page summary
report of proaress (one for' MCH and one for family planning) anc
to make plans for the forthtouming month.

Societal pressures on this Qorkfsystem are prounounced, but
mechanisms for insulating staff from dysfunctional patronage anc
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peer leadership systems have kept the system of lateral
communication and peer support at an unusually well developed
state: meetings are frequent, and information systems permit
workers and supervisors alike to monitor field progress, (42)
While expatriates are never directly involved in community
liaison, personnel procedures and rules tend to follow Western
notions of selection, ranking, and promotion. Abuses can be
always be found, but the occasional worker who is tied to some
network or patron outside of the ICDDR,R is known to all staff as
a slacker, and is neutralized by intraorganizational pressures;
or, if that fails, terminated, Advancement and security are
determined by internal organizatiohal prerogatives not extra-
organizational networks. 'Actionsjtaken to maintain a tight
system with distinct boundaries fFom societal pressures are
supported in Dhaka so: that the ul timate patrons of the workforce
are a staff of scientists eager to support their colleaques in
the field as the need arises. Rarely does that happen, however,
While the work system is certainly inot typically Bangladeshi,
expatriates have only a peripheral role in managing the station
and virtually no role in resolving community problems.

Supervisory salaries in Matlab are high by Bangl adesh standards,
undoubtedly insulating workers from economic pressures., Matlab
female village workers are paid about what their Government
female counterparts are paid, but their work area is about one
sixth that of their government counterparts owing to their
greater density.(43) They can perform their duties without
jeopardizing their familial roles, Female paramedics in Matiab
have similar work areas to Government paramedics, but broader
Supervisory responsibilities and much higher salaries than their
Government counterparts., Malsa supervisors in Matlab are expected
to cover a work area that 'is equivzlent to the work area of
Government supervisors, but are paid more than Government workers
and generally earn more than they could expect to earn on part
time extra-organizational economic gctivities. :

' |

The principal difference between the Matlab staffing pattern and
the Government pattern is the absence of a Matlab male village
worker cadre, Since all village workers are women in Matlabl, the
geographic density of male workers in Matlab is one quarter that
of the Government workers.;'Only a few men are employed, and all
are engaged in supervisory: roles. The few men employed are paid
a realistic wage. ! ' :

Community liaison Inspired by the examples of Indonesia and
programmes elsewhere where programmes have succeeded by building
upon indigenous institutions, policy makers in Bangl adesh often
call for "strengthening community participation™ in the programme
through improved liaison with community groups. The Matlab
leadership maintains close community ties, but the mode of
community participation 'is very different from patterns of
community involvement in East Asia. Organizational initiative is
) ,
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vested in the Matlab FPHSP supervisory staff who appfoach
community leadere when their participation is needed, but do nut
depend upon community institutions for the operation of the
programme, Resources are, controlled by the ICDDR,B, but
community leaders are informed of any new project initiative and
are requested to sanction it. However, over-reliance on the
community for the control of resources or decision-waking would
tear the programme apart, inflicting it with the factionalism and
intrigue that often characterize vil%age life,
' !

In sum then, a major strategy for assuring productivity in the
Matlub system is to insulate the programme from societal
constraints and to build sirong internal work systems and support
mechanisms. To avoid factionalism, |(patronage and dysfunctional
peer neviorks, the programme minimizes dependence on community
decision making and the utilization of male workers. Those few
men wvho are employed by the project are protected from economic
adversity through higher wages than men can earn outside of the
system and by controlling (field systems with sanctions for
nonperformance, The project .substitutes the need for political
protection through its reliance upon external donor support and
expatriate invclvement as a.means of maintaining accountablllty
for achieving objectives. 7raditionaiism and conservatism is
dealt with by careful selecticon cf female village workers from
influential famiiies, a strategy which enhances their crediblily
and mobility in the village. Worker density is high so that women
employed by the programme are not expected to travel outside of
their village. Male workers are assigned a limited service role,
based mainly on the needs of community liaison and supervisory
support. Owing to the limited educational background of workers
the service strategy is kept as simple as possible, with only a
few key interventions in the early phase of FPHSP development,
and subsequent introduction of services in single component
steps. This ensured that the programme was not overloading its
workforce with multiple tasks that were poorly understood.

|

%
The FPHSP strategy, in summary, a&achieved a close correspondence
between plans and reality.wherein plans are formulated in
response to a systematic assessment of societal constraints,
This lesson, that programmes .can succeed if policy is informed by
the broader societal constra:nts to programme effort and
insulated from them, has guldpd eratech planning of the MCH-FP

Extension Project, |

THE EXTENSION PROJECT STRATEGY: i\ SYSTEMIC INTERVENTION
i ] " .
Lo l

The Extension Project intervention sktiategy closely resembles a
paradigm referred to in the organization research literature as
"organization developmenL" In the organlzatlon development
field research typically is:initiated by senior management of an
orqanlzatlon who invite consultants to assist their organization
in identifying operational probl:ms ¢nd inproving organizational
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functioning. Social science research is used to identify
problems and focus groups are constituted to feed results back to
programme managers. In a succesful intervention, these focus
groups become joint action teams involving managers and
consultants at each lcvel of the organization. The idea of the
approach is to focus attention of managers on the problems of a
small segment of the organization, so that the problems there cain
be readily diagnosed and dealt with without major prior
commitments to structural change, but to design the research and
ptchlem solving system so that all |levels of the organizational
‘hierarchy are the subject of analysis and collaborative problem
solving. In this way, the pctivi*y;is systemic, and work cannot
be dismissed as relevant only to afparticular unit or locality.
Focus groups are therefore formed at various levels to take
action and feed relevant information tc superiors who initiated
the consultancy. 1In this way joint "ownership" of research and
decision-making is cuvltivated in order to foster utilization of
resul ts. Typically, change agents are afifiliated with the
consul tant organization and have no formal auvthority in the host
agency. They facilitate change through ccunterpart support and
close liaison with implementation conmittees,(43)"

i

The Extension Project began as an effort to transfer to two
Government subdistricts (upazilas) elements of the Matlab
organizational culture, systems of leadership, support, and
control that make it possible to deliver a wider range of health
and family planning technologies with higher standards of
paramedical support for families than is currently possible in
the MOH?C programme,

The transfer process is deliberately constrained: special
operational inputs are disallowed, staffing is provided by the
Government, and patterns of supervicion and supplies are to be
unchanged. To the extent possible the areas are to retain their
MOHPC charactor, so that the proj.~t does not take on a special
gquality that dilutes its relevance to policy. The assumption
underlying the project, is that the ICLDR,B has technical skills
that can be transferred to the MOIUPC system through training and
counterpart support, without introducing incremental rescurces or
major structural change. ' The training procgramme has focused on
technical deficiencies and counterpart support on the
transferring of the Matlab field management system. Actual
implementation, however, has'been complex, and guided by the
principles of organization developmenc, '

I

R

y |
The hypcthesis underlying the Extension Project is that transfer
some of the service capabilities of Matlab to the MO{IPC programme
is possible, despite the 'sérious constraints to progress in the
public sector programmes in.Bangygladesh., In contrast to the close
knit socio-technical system in Matlab, the Government system is
diffuse with lines of patronage and peer nhetworks running in all
directions, each individual worker with a structure to
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organizational life that differs from that of his colleagues.
This diffuseness also characterizes efforts to change the
national system, Attempts to develop health and family pl anning
services in Bangladesh are also diffuse: Something is tried
here, something there; a building programme, a training programme
for one cadre, a recruitment for another, neglect of a third;
pills, jeeps, advisors, computers, pharmaceuticals, condoms,
logistics, this and that,” but most importantly, money.(44)
Diffuse organizations in a diifuse society absorbing external
resources from donors jinfused with a need to move resources into
specific projects. Piecemeal development efforts are applied
where systemic dysfunctions prevent progress: supplies do not
move, building programmes lag, workers do not work, funds are not
absorbed, and donor frustrations build. Pockets of success can
be seen where strategies benefit individuals,(45) and progress is
most certainly occurring, but progrhmme effort and achievement
consistently fall short of stated plans and gcals,(46)

The strategy of the Extensilon Project builds upon the finding,
cited in the organization development literature, that gystemic
diagnosis is more likely to lead to sustained change than
activities in a few localities. Therefore the project aims to
develop a coordinated strategic plan oveir a sustained period of
time, tested and refined in limited areas, but developed in
concert witih national authorities and donors with a view toward
wider implementation. This has yet to occur in Bangladesh, but
efforts to develop the Extension Project are guided by a systems
perspective. Only by understanding societal determinants of
bureaucratic malaise and strategic planning of operational
responses to such enviromnmental pressures, can policy planners
develop organizations where development would not naturally occur
in the absence of their efforts.

The Extension Project aims:to address this need for systemic
intervention by constituting joint problem solving and action
teams at each level of the MOHPC organization: the primary unit
of focus is the union, a unit of {village governance with a
population of approximately 25,000. A small project team is
posted at to subdistricts (termed upazila). Plans for 1986 call
for establisiiing a district focus, and the creation of a national
unit for management development in Dhaka., In this design, each
level has unique probléms :that are bhest diagnosed by
collaborative work involving project staff, Government officers,
and colleaques from above and below ‘the focal unit, While 'there
are presently only two upazila fiel'd intervention sites in the
project, &im is to have problem solving teams working at all key
levels of the hierarchy within a year.

Bureaucratic Transition: The Strategic Response to Societal
Constraints : :

The Extension Project. has been engaged in developing services on

!
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the Matlab model by adapting Matlab strategies to MOHPC field
realities, ard to involve senior MOHPC officials in both the
adaptive process of developing field strategies and the review of
progress fcr broader policy implications. Broadly, six themes
are pursued to this end: -

Building a bureaucratic culture The exc=2ptional systems for
supporting work in small scale nongovernmental organizations to a
large measure explain their special accempl izhments, Whether a
comparable degree of social integrlty can define public sector
organizations is doubtful, but there are elements of the Matlab
organizational culture that may be transferable to the MOHPC,
The aim is to establish cohesive peer networks through meetings
and to inculcate a sense that docial status derived from
achievements. This has happened in Matlab, where being a
Community Health Worker has changed from a low status activity tco
something that 1is much sought after. Providing workers with
skills and ancillary support that is in demand apparently
contributes to the notion that a worker's social status can be

enhanced by effective performance on the job.
: !

Critical to replicating the Matlab esprit de corps in the MOHPC
upper echelons is generating a degree of political commitment to
the MOHPC programme, Building political commitment, however, is
not within the pu1v1ew of the Extension PrOJect Al though
discussions are in progress on awards schemes and contractual
schemes that would permit termination of poorly performing
workers, it is unlikely that the requisite commitment to follow
through on these ideas can be iaroused within the MOHPC.
Considerable progress in improving the atmosphere for work seems
possible, however, even without major structural change, and
better support may lead to greater cohesion within the ranks of

MOHPC staff.

!
heveloping human resources: The yorker's perspective The need
Lo improve training is generally accepted among policy makers
(47)., Little is understood, however, about what this entails in
terms of specific planning; The néed for decentralized training
is recoygnized, but specificiquidelines on how to do this are
lacking. Moreover, traininu ig typically viewed as a single step
procedure, The FPHSP has shown that village workers with very
limited educational packgrounds can undertake very ccmplex
service activities if training and im, lementation proceedg in
stages with initial emphasis on highly focused practical training
orn a few field problems, continuous subsequent review and
refresher training. The Extersion Project has identified several
barriers to this approach, the instructor's honorarium payment
system being among them, but the broad themes of our objectives
and the problems thal we face are being communicated to the
national officers responsible for tfaining policy development,

I

H
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Training alone cannot solve the huﬂan resource problems of the
MOHPC. A better correspondence i5 needed between strategic
manpower planning and social reality. Women, for example, view
their MOHPC jobs as a source of real income but a threat to
familial roles. Men view their jobs as extra income and time
diverted to work on the job as a threat to their Jlivelihood.
More female workers, working closer to home, with current wages
is nceded. Fewer men, paid higher wages, is appropriate., 1In
response to this recommendation, the MOHPC is doubling the female
workforce; and, as male workers retiFe, no new male workers will
be hired to replace them, Expansion of the female workforce and
bureaucratic triage for the male worKforce is in line with social
realities. Neither strategy will completely dissipate pressures
on productivity, particularly if pslicy continues to reinforce
the notion that jobs are a form:!of property that insures
occupants against risks. A cohesive work system with
productivity based secutity would transform the rural service
system. Although achieving this transformation without political
commitment to the programme at all levels, is a remote prospect,
Extension Project findings suggest that incremental improvements
in the work system are nevertheless possible: substantial
numbers of workers respond to such improvements, and operational
change can improve performance.

Developing ancillary support systems Much of the effort of the
Extension Project has focused on removing administrative barriers
to work. This focus on administrative obstacles is motivated less
by thne view that such problems: represent! a predominant
determinant of bureaucratic malaise than by the view that
operational obstacles represent variables that are manipulable by
administrators. No matter how important may be the role of social
and structural determinants of bureaucratic malaise, such
variables are typically removed from the purview of
administrators, who can weigh alternative decisions, but cannot
restructure the underlying institutional determinants of
mal functioring. Deficiencies in the supply, equipment, and
logistics systems hamper work at all!levels (48) '

Underlying this emphasis onh support systems is our view that
progress can be achieved by making'effective work possible —-
that there is a latent motivation to work that can be a resource
to the programme if worker effort is not expended on overcoming
internal obstacles to achievement, but is concentrated instead on
overcoming extraorganizational societal obstacles to programme
impact. If adequate support for work is provided, worker effort
will be more variable than is now the case, because the motivated
minority of workers -— the receptive few-- will respond. But
improved programme functioning is not likely to begin to cccur
unless the key obstacles to effective work are removed.

Developing leadership Bifurcation of roles and leadership in the
MOHPC delineates health from family planning functions, Male
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workers are predominantly.in the heal th sector, female workers
are engaged in family planning activitics. Efforts toc create a
more rational system of leadership on the Matlab model have bLeen
frustrated by this fundamental structural problem, but progress
has been achieved by expanding the technical skills of female
workers and redefining their roles as multipurpose workers.
Leadership of technical versus administrative functions has also
been delineated in the course cof training., While not formally
changing the structure of the miniustry, it has been possible to
strengthen both administrative and technical leadership.
Devel oping leadership also depends upon developing organizational
cohesion,

| ;
Developing cohesion; Mapagement control in an atomistic society
The MOHPC programme has a disjointed field strategy with workers
of one type unrelated in their job assignments to workers of
another designation. Rewards are for individual effoiLt despile
a policy of "functional integration" that was promul gated to
impose common job descriptions on male and female workers. Thus
male health and female family planning workers with different
rank and tenure from different Jdivisions with different lines of
authority are expected to work together on common goals.
Conflict has ensued and functional' integration has failed. This
conflict and the breakdown of cohesion has been misinterpreted as
a consegquence of "integration," the notion that health and
family planning services are best delivered as a package.
Integration is thus unnecessarily controversial in Bangladesh.
Creating cohesion in the workforce and appropriate systems of
work is possible given an assessment of what workers can
realistically do, training them on teamwork, and providing
appropriate managyement tools and resources for achieving
cohesion. ' - !
i '

Building cohesion has three components: 1)improving self
direction, whereby workers are equipped with simple to use
registers that enable them to conveniently plan their work,
evaluate their performance, and adjust their work regimen in
response to practical field problems and client needs; 2)
developing peer leadership in staff meetinge, wherein workers
exchange information, set mutually supportive objectives, and
undertake joint discussion of problems and progress, and 3)
establishing supervisory leadership, in which techniques of
supervision, group formation, and community liaison are key
themes, Once a work system is developed which includes well
defined household visitation schedules, management information,
and problem solving, then integration is noncontroversial.
| { | i

Specific operational stragetier are'less important, however, than
Pursuing the overall aim of creating strong intraorganizational
social networks. In rural Bangladesh group cohesion of the sort
that is needed for health and family planning work will not form
naturally. It must be nurtured and developed with careful
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strategic planning.

Community liaigon The MOHPC programme, while espousing the view
that community participation is crucial, has yet to devise an
effective strateqy for community liaison., Matlab experience
suggests that communities will conperate with a service programme
and strongly support it, if organizing activities and key
external resources are provided by the programme, Extension

Project findings replicate this experience: Govermment health
centres, constructed without community involvement, are virtually
unused. However most communities have an unused Government

building and those who are approached by the programme with an
offer to provide services typlcally respond by donating makeshift
buildings, Thus, while the organlzlng capacities of communities
are are limited in a diffuse society, externally organized
services are accepted. Programme resources must be insulated
from external designs, but available fixed assets will be readily
contributed to a programme if community leaders have good reason
to believe that services can be expected to follow,

There are severe and unresolvable constraints, however, on
capacities to collaborate with other community based programmes
in other development sectors.,. Weak political institutions dilute
the implementation efforts of all public sector programmes.
Rather than protecting the programme from societal pressures in
the interest of performance, politics permits the exploitation of
programme resources for personal and political gain. Given these
constraints complex multi-sectoral strategies to promote
population planning goals remain unrealistic, since even single
sector approaches are severely handicapped.

The Role of Research in Aphgeyrng Bureaucratlc Trapnsition

. .
Research, in the context of organization development, is aimed at

the diagnosis of key dysfunctions and key potentialities for
improving organizacional functioning. Research has been aimed at
identifying components which contribute to improvement, and
systems of joint problem solving have been developed to
communicate findings to key decision makers. Four types of
diagnostic research have been used, each with varying deqrees of
impact on operational planning: 1) The Extension Project is
undertaking activities initiated by 'senior Government officials
and implemented by upazila level officers with the ICDDR,B
playing a facilitating and coordinating role. 2) Case studies,
written by experienced MOHPC disctrict and upazila level
officers, are a key act1v1ty of the Extension Project. The aim
is to stimulate anulysis of the programme by Government officers,
throuqh assisting field officiers in writing reports, that are
subsequently presented to senior officials for review. 3)
Studies are being conducted:’ b' the ICDDR,B on such issues as
staf £ composition and density, the determinants of worker
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performance, the efficacy of clinical services, and other issues,
The aim is to identify the sources of problems and prospects for
impreving programme implementation., 4) Operations research is
conducted in the controlled environment of Matlab on global
policy issues, The special service capabilities there allow
careful evaluation of the impact of key technologies,

All four types of research have had policy impact, the first
because initiatives from the Government are central Lo strateyic
planning, the second because the insights of Government officers
in the upazila can provide a form of' communication from the field
to central authorities that is otherwise lacking, the third
because Kkey operational issues not readily identified by
administrators can be articulated and communicated to policy
makers, and the forth because assumptions that underjie general
policy are often untested by systematic research, Throughout
this process social learning takes ‘place, affecting researcliers
and administrators alike, and informing key pol icy makers about
the functioning of the organization in a way that would not
otherwise take place. These, four types of research then are used
as basic tools in a coordincted programme to facilitate change,

sStages in the Qngniszigﬂ,Dgyglopment_Paradiqm.in.ng.ELQj£§L
Field Sites ' o

The four types of research are conducted continuously, but our
strategy for achieving bureaucratic transition has been
developed graduaily.(49) The process of utilizing research for
introducing change is complex, involving several stages:
building commitment to change and a sense of joint ownership of
the project, generating active invclvement in field activities,
transferring ownership of the research and change process to tne
host agency, and instifutionalizatiqn of the recommended changes.

|

Building commitment and MOHPC ownership The original request for
the Extension Project arose from the Planning Commission as a
condition of Government of Bangladesh support for external
funding of the ICDDR,B prbject in Matlab., The organization
development paradigm was initially weak because institutional
commitment to the concept was external to the MOHPC. Owing to
the initially weak central interest in the problem solving
process, organizational fevelopment activities were first
developed in the project upazila consisting of government
officials and ICDDR,B project staff. Al though the committees
have wultimately become a vital resource in the organization
development process, they were initially weak: orders in the
form of letters from the highest level of the MCHPC were drafted
and promulgated which instructed officers to convene committees
and to cooperate with the ICDDR,B, but no one was clear as to

what cooperation meant and what specifically was to be done.
. {
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Active involvemepnt Since the ICDDR,B scientists had no formal
authority, the upazila officials first response to field
encounters was passive cocperation rather than active
participation. This gradually changed owing to sustained efforts
to introduce cocncepts of setting objectives, diagnosing
operational difficulties, making specific intervention plans, and
taking action on project activities. Mmoreover, the ICDDR,B
invited senior officials to the field, to observe progress, and
these visits motivated officials tol take pride in. their work and
to have something comcrete to demonﬁtrate as an accomplishment.
1

|

The first field collaborative activity of the project, was a
training programme for all field staff and supervisors jointly
oraanized and conducted by upazila officials and the ICDDR,B.
Launching the course established mechanisms for collaboration
that continue. More importantly, the course exposed officials to
their field staff more than ever kefore, which contributed to
improving their supervisory skills, field orientation, and
commitment to undertake change.

Transferrin~ ownership With time upazila officials have begun
to appreciate non-monetary rewards for their collaboration:
They had trips to Matlab to review the FPHSP programme. They
presented papers at a national conference which brought them into
direct contact with Ministry officials who requested them to
conduct studies which would directly affect policy. This dialo-
cue between senior Ministry officials and upazila officials esta-
blished implementation committees as a mechanism for diagnosing
problems, strategic planning, and decision making.

Policy change With the maturation of collaborative
relationships it has been possible to collaborate with the:!MOHPC
to undertake major changes'in the content of health ard family
planning services into the Five Year Plan. These selective
changes in the McCH and family planning service programme have
been introduced because of the sense of MOHPC ownership of the
project that has developed with time. Part of the plan is to
establ ish mechanisms For institutionalizing change. We turn next
to this issue. ' : : :

'
!

Impact on national poligy :

Conventional approaches to evaluation focus on assessing project

impact changes in contraceptive prevalence, managerial

functioning, or service innovations. The Extension Prcject is

concerned with such criteria, but‘given its systems orientation,

it also focuses on broader policy effects, Successful transfer of
' i
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appropriate managerial ov service technologies from Matlab to two
subdistricts in the public sector does not guarantee utilization
of research and service innovation in other units of the
government programme, Research utilization i1s predicated upon
the establ ishment of linkages to naiional level policy units. with
a capacity and willingness to incorporate research and management
experience into the articulation of government directives.

In aiming to iniivence policy making the Project has been
informed by the same Aualistic principle that has guided work at
the field level: to provide experience-based, technical support
for the development of appropriate policy directives in Dhaka,
and to assist MOHPC counterparts in the field to exploit existing
variance in the motivation of workers to perform,

Pervasive sccietal pressure poses severe obstacles to the
effective utilization of management lessons and operaticns
research. Policy making is fragmented and diffuse, and lacking
in systematic attention to the development of user-oriented
services. The organization development paradigm represented by
the Extension Project is aimed at 'assisting a fundamentally
troubled administrative system to remove barriers to progress
that permeate the MOUPC sy stem,

This weak operational capability also impairs the institutional
capacity to absorb and understand project recommendations arising
from project research. There is thus little reason to expect
policy responsiveness to insights accumulated by the Extension
project. However, a turbulent organizational enviromment can
also produce special opportunities which enhance the potential
for policy influence. Such opportunitier have evisted in the
course of the last year, Efforts to engage with the policy
making process initially involved at hoc interchanges with senior
officers to communicate research findings or to request letters
and orders to resolve particular problems. More recently this
pattern of active communication by ‘project staff to a passive
MOHPC bureaucracy bas changed so that requests for the Exteasion
Project staff to conduct field work'are being raised by senior
MOIIPC officers. ; !
|

' |
A major factor contributing to project credibility and useiulness
to the MOHPC has been the concomitance of project activities with
Government of Bangladesh planning for Third Five Year
Development Plan. The planning process bg in the Spring of
1984 in anticipation of launching the Thir nir July, 1985,
This heralded a period of relative openness. ange on the part
of policy makers and planners in the. stry. Although
restructuring of the Ministry has!not en a consideration,
chianges in specific programmes, new cadres of workers, and
alternative logistics plans.have been open for discussion, and
all of these operational issues have been themes of Extension
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Project research,

With this change there is also a growing commitment to create
mechanisms for MOHPC diagnosis and problem solving, and to build
a standing unit which can assist senior officials in problem
solving activities. The objective is tc institutionalize the
process of identifying problwms, seeking solutions, and fostering
mechanisms for coordination ~f special projects with the planning
units of the implementing agencies of the Government. Weak
mechanisms for interpreting research and formulating plans on the
basis of research outcomes are to be addressed in forthcoming
technical assistance projects. It is likely that a system of
field research and implementation will be created involving a
partnership between the MOHPC and several non-govenmental
organizations, If successful, this new mechanism will build upon
the special implementation, 6 capabiliities of projects in small
areas and serve the need of- the Goveernment for a means of
testing new strategies and orders, of observing over time
operational problems and alternative solutions, and of receiving
systematic feedback from the field on operational problems.

This openness of the Ministry to change, and donor support for
MOHPC initiatives have created an atmosphere in which Ministry
officials are listening to lessons of a special project. As a
project specifically focused on diagnosing operational problems
of the MOILC delivery system at the field level, the Extension
Project brought insights to officials developed from systematic
research. Ministry officials, at first reluctant to take the
time to review project reports, are now requesting project staff
to present findings on specific issues.

CONCLUSION

Much remains to be learned about thow to induce and sustain
drmographic change when economic and social conditions constrain
demographic transition, Evidence is now available, however,
which suggests that demographic chonge can be introduced in rural
traditional societies if intensive and carefully organized
services are rendered. This raises the question of whether
effectively organized services can be developed when econcmic and
social conditiony constrain bureaucratic transition. The Matlab
project has been instructive in demonstrating what is possible to
achieve if constraints on service deldvery are removed:

contraceptive use increases, fertility decl$pi, and effects are
sustained with time, The ultimate aim’ oranizational
development activities in the Extension Pro is to induce and

sustain a bureaucratic transition in limit@¢#§ @reas of Bangladesh,
to communicate the specific strategies of intervention to policy
makers, and to foster national programme development in the
process. {

|
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This paper has reviewed key societal constraints to programme
development, strategic components of the Matlab system which
address these soc’al realities, and Extension Project sequel ae
aimed at transferring Matlab strategies to the public sector,
C-itical to this process, is creating elements of cohesion in the
MUIIPC workforce which establish boundaries between the formal
organization and society at large. FElements of the Matlab systen
which foster cohesion and leadership in the workforce have been
transferred to two upazila and function there under MOHPC
direction, Basic logistics and support services have been
improved permitting nev service modalities., The national policy
impact of these operational developments in two localities was
immediate and pronounced: the national female workforce will be
greatly expanded, training programmes revised, and management
information systems improved. Whether the momentum of this
bureaucratic transition, which began in the project areas and
recently affe~ted national policy 1n key sectors, can become a
sustained and institutionalized paradigm for achieving further
change and development, ig a challenginy issue to be addressed in
the future.
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FOOTNOTES

lpn recent review by the World Bank (1984, conc iudes that modest
declines in fertility have occurred in severa) oountries where
there are active service programmes. hnalyses suggest that
fertility declines have be=n greater than vould be expected in
the absence of such programmes. (See also, reedman and Berelson,
1976; Mauldin and “erelson, 1978; and Laphawm and Mauldin, 1984.)
The World Bank review also ciles several srall scale projects
that have initviated demographic change (World Bank, 1984, p.l19;
and Mauldin and Lapham, 1984).

2Exceptions are the récent papers byiSimmons et al., 1983; Misra,
et al., 1983; Ness and Ando, 1971; Maru, 1976; and Warwick, 1982.

3me design of the Matlab Family Planning Health Services Project
is described by Bhatia, et al., 1980. The design of the project
for testing replicability is described in Phitlips et al.
(1984a).

4Impact is assessed in a paper by Phillips et al., 1982. A
recent update of the analysis snows that demographic impact was
sustained with time and that contraceptive use, prevalence
increased dramatically cver the 1983-1984 period (Chowdhury, et
al. 1984a).

5See Phillips et al., 1984a.

®problems of the public sector programme are mentioned briefly in
the Second Five Year Plan (Ministry of Planning, 1983} and are
discussed in greater detail in the report by Chauls et al., 1984.

1
|

7Papers by Phillips et al., 198457 Yunus et al., 1984; and
Koblinsky, et al., 1984 discuss the design of the project as an
adaptation of technigques of "organization development"” to the
unique problems of third world public sector programmes. In the
"organization development" paradigm,, work is conducted by outside
change agents, 1in this case the ICDDR,B, in response to requests
for assistance. The work began 'with joint diagnosis of problems,
proceeds with col laborative problem solving through application
of social science research techniques and joint interpretation of
results (French and Bell, 1978). The organization development
literature emphasizes the importance of, establishing ownership of
the rescarch process and 'outcomes with agencies and units most
affected by the proposed changes Lo enhance utilization of re-
search for policy (see Glaser, et al., 1983).
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8rhe changing characteristics of users has been described by
Bhatia, 1983 and by Chowdhury and Phillips, 1984.

Istudies of nhe effectiveness of contraception in Matlab suggest
that temporary use of contraception with rapid switching was
common in the early years of the programme despite long periods
of use of all methods combined. (See, for example, Akbar et al.,
1982.) This suggests that frequent follow-up and support of
users is important to sustaining contrgceptive practice.

lO’rhis is the subject of a fo:thcoming!study on contraceptive use
dynamizs in Matlab. . ' [

llThe bari is an exogamous cluster of 5 to 7 households, usually
blood related, that is a strongly cohesive social unit (see
Rahman, 1984; Maloney et al.,1982).

120he demographic impact of the FPHSP is discyissed in Phillips et
al., 1982. The FPHSP prevalence rate has increased monthly for
two years (sece Chowdhury et al., 1984a). In January and
February, 1985 the prevalence rate remained constant, quite pos-
sibly bacanse of the special attention assigned to the vaccine
trial. It is too early to ascertain whether this constitutes a
new platenu.

Despite the clear evidence of impack, the policy relevance of the
FPUSP is sometimes ¢questioned. Several commentators have noted,
for example, that allocation of villages to t-catments was not
randomized, and that dissimilarities between treatment and com-
parison areas could expiain the differential fertility rates in
the post-project implementation period. Other commentators have
hypothesized that Matlab society has been changed by the demogra-
phic surveillance and diarrhocal disease clinical programme
there, and that these changes explain the receptiveness of the
population to the FPHSP. (Sece, for exawple, comments on the paper
by Chowdhury, 1984, in the proceedings;of a recent seminar of the
Population Development Planning Unit of the Planning Commissicn.)
"Atypical" qualities of Matlab, are posited as explaining the
demographic changes there. However, comparisons of Matlab demo-
graphic dynamics with Bangladesh national data suggest that
Matlalb demogcaphics in the pre-1977 period were not atypical of
rural Bangladesh. (See, for example, the report of the Committee
on Population and Demography, '1981.) Research on census data has
shown that village groups in 'treatment and comparison areas had
very similar pre-study demographic characteristics (Phillips et
al., 1982). Moreover, ecconomic ard social coaditions, while not
representative of the country ax a whole, are certainly not
unusua k. The early surveys of the contraceptive use and
attitudes suggest that the area was relatively conservative and
isolated. , '
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Al Toast Four hypolheses have nevertheless been discussed which

detract  from the view that Matlab findings are relevant Lo
policy: 13 Research  has  shown  thal  Maliab treatment and
comparison  area  populations have similar socinl and  economic

characteristics in the 19714 census. Chowdhury and Phillips (1985)
Lhave analyzed the 1974 census dala on household characleristlics
in Matlab which showed that mlm:nl.innzll allainment and cconomic
characteristics of treatment and comparison area villages were
very similar, However, the pnpulntinn‘)’()f' Matlab hags o slightly
higher proporlion of Hinduas i treatmen! areas than in comparison
areas. Hinduas, it is  argued, avre more recepiive Lo family
planning services than Muslins. While Lhere is a siightly higher
proportion of Hindus in trealment arean, dilflerences are  noi
great  cnoujph to explain the observed Lrealment ~comparison area
conlracepltive use  diflferenlials even il the rcorrelalion of
contraceplive use wilh religion wore strong, Syslematic study of
Mat lab data suggeats, moreover, Lhat religion does nol explain
variance in contraceptive use in Mallab (see Hahman, 1984),

2) in Lhe  second hypothesis (he sociai sebting in Matlab is

posited as bheing more favorable Lo family planning practice owing

Lo the legacy of special service and research aclivitieea theora,
14 A I

In this view, the Treatment area comparison area  differenltinls
are  genuine, bul service, are more readily accepted there  Lhan
services  delivered elsewhore owing Lo the socielal effecls of n
generaltion  of demopgraphic surveillance and  Lne conlinuonus

provision of  hospital care in a rucal sociely nol otherwise
exposed lo external influences, Evidetgee From comparalive surveys
suggesls, however, that  such aclivilies have nol measureably
affected  rveproeductive molives: curvenlt family size desires,
intentions, fertilily  regulation behavior and other social
charactorislics in Mallab  comparison arveas are similar to
conlbigucus areas where social ahd cconomic conditions are similar
Lo Matlab, Lut the availability of a diarrhoecal disease hospital
and  exposure Lo demographic surveillande is absent (see Phiilips
el al., 1981¢). It is neverlheless p();{‘.s_ihln Lhat Lhe workers in
Lhe programme in Mallab enjoy a degree of trust in Lhe community
that  arises  from the cputalbion of  the TCDOR,B  ia  that
localily. This trust, together wilh the workers' long standing
knowledge  of e communily. may _' make  TCDDR,B workers . more
effective in Matlab ULhan Lhe samo workers would be elsewhere,

t

3) The  Matlab  aren  has Lhe usual jorernmenl lheallh service

offices  and stalfing. One hypolhesis is that (he ICDDR,B has
added its  programme  onto a funclion Ing  Government programme
producing compliment ing o overlapping services  thal are
impossible Lo replicute, This hypolhesis is ithoe subject  of g
forthcoming aanalysis  of {he sources  of  services in Mallab,

Mat Iabh workervs discount Uhia hypothesis becanse they only rarely
encourter Government workers in the field,

4) The forth hypolhesis posits that Lhe TCDDR, D special inpuls in
the Matlab create unique operalional capabililies thal cannot be
replicated,. While Lhe impact of the FPHSP is acknowledged, ils
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policy relevance is discounted. This will be discussed further
bPelo' in reference to the rationale for the Extension Project. Of
these hypotheses the forth is the most plausible. Further re-
search is in progress on this issue.

137his view that programme effort can change reproductive motives
often appears in the literature on family planning strategies and
vyet 1s not rigorously tested. Further work on this question is
much needed. The view reovresented in this framework is that
three environments, each representing a pair of interfaces, is
appropriately research in the policy literature. One of these
interfaces, the societal-client interface receives the most
attention in the literature. The organization-client interface
is discussed in the paper by Simmons, et al., 1985.

ldgee Berelson, 1969.

155ce Phillips, et al., op.cit..

lGSee the reports of the Bangladesh Bureau of Statistics, 1984a
and 1984bL.

[

17pisk and uncertainty has beecn posited as key determinants of
the desire for large families, since children can be viewed as a
means of insurance against risk (Cain, 1981). Recent estimates
of mortality suggest that Jlevels of infant and child mortality
have not declined in recent years (Populatinn and Development
Planning Unit, 1984; United Nations, 1581). A useful review of
the Bangladesh demographic situation in the 1970s, which draws
upon Matlab and national data, appears in a National Academy of
Sciences report on available data (Committee on Population and
Demography, 1981). ‘

lBAthur and McNicoll, 1978.

19sangladesh Rural Action Committeé (BRAC, 1983).

t

)
]
1

2OA recent study by BRAC (1983b) analyzes this trend in one
village. The increasing fragmertation of land, in turn,
fragments the political influence of the rural middle landholding
class, polarizing the society into wealthy and impo—rerished
groups. White land is viewed as the ultimate source of security,
economic mobility is Increasingly related to trading and business
connections with land by necessity, losing its economic
significance for a grow.ng proportion of the population.
Although Lthe BRAC study is based on only one village, and must
therefore be interpreted with caution, this trend has been noted
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in olher studies. (See, for example, Khan, 1967).

21
Oflficial published stalislics suggest Lhal literacy declined
slightly over the 1974 Lo 1981 period, from 20,2 percen' to 19,7

percenlt of the population over aged 6, The female literncy rate
increased slightly, however, from 12.2 percent Lo 13.2 percenl
over the 1974 to 1981 period  (see  Bangladesh Bureanu ol

Statislics, 1981b and United N:\l.i()xlp , 1981).,

90 |
2 !

Morvie (1979) eslimales Lthe Bangladesh percapila groses nalional
preduct to be $92, the fourlh lowest among 150 countries.

23

Eetimales of the level of rurn! unemployment vary greably (. (.
Clay and  Khan, 1977, Mugtada, 1975; Bangladesh Bureau of
Stalistice, 1984b) " alt observers  agree thalt landlessness is

growing (see Adnan, 1978).

21
Seo, for example, Chaudhury, 1980; Khan, 1977; and Rahwan,

1979,

2h

Sce Uniled Nations (1981, p.11); Arthur and McNicoll, 1978,
op.cil. Several authors hoave noted that nutritional adversily is
seasonal in Bangladesh. ‘Sea, for example, Chowdhury, et al.,
1981 .) Disastlor i s Lthus  an  annual phenomenon leading Lo
seasonalily in mortalily, (Sce, for example, Becker, and Savdar,
1981).

26

Sce, for example, Iftikahar, 1974,
27 : '
See Bangladesh Burcau of Stalislics, 1984b, p.425.
28 ;
The value of jule, for example, has declined by over 50 percenl
in real terms since 1955, (See Wennergren, 19R3),
29 ‘ .

See  Nangladesh  Burecau of  Stalislics, 1984L,  p.596--Hh97 and
p. 166, ‘ ' '

30 '
Sobhan, 1982. !

31
Sec Foster, 1967,

32 ‘ ;

Quddus  (1979), for example, ciltes the limilted educational
attainment of Family Welflfare Assistants as a major barrier to
developing their technical skills.



a1
See Maoloney et nl.,, 1981, cv.cil.

34 -
See  Simnons el al., 1984 Phillips and Koblinsky, 1984 ;
Simmons, el al., 1985, op.cil.). i
a6
See Bancerji, 1974,
36 ‘
Sec, for example, Demeny 1975,
a7
Hesources for public progrgmmes are  conslrained by an

inadequate revenue base and lapses in the allocalion of external
assislance to  the anoual development plan. (Sae, for exsuwple
dispersement reporls of Lhe Directorate of Population Control and
Family Planning, 1975 and Ministry of Planning, 1963.) These
problems also apply Lle olher seclors. (See, for example,

Wennergren, 1983).

38

See Bhalia, cl ol.,, 1980, op.cit. fThe FPUSP structure has been
retnined bul  services have been changed wilh Lime to include &
wider range of MCH scrvices. The additien of MCH services and

Lhe relationship of MCH Lo {amily planning efficacy is described
in Phillips, et al,, 1984h., The impnclt of the programme followed
the fertility decline (Chowdhury el al., 1984h and Chen el al.,
1983,

39
Malkhlisur Rabmwan, cl al., 1980,

a0 !

The Mallab  project, like any bureancracy, has il share of
administrative problems. This presentation is nol intended (o
chronical problems Lhat have arisen; bul rather presents an ideal
Lypology of {he FPHSP. Deapite ils problems, plans confornm
closely wilh realily. The difficullies Lhalt arise ure
unsystematic, and their review would contribute nolthing of

substance to Lhe presenl paper. . '

11
See Phillips el al., 192840L.

42 ' : \
See Phillips and Cllﬂl(F(ﬂ)g)Fﬂ,y , 1985,

13

The low densily of female workers has been shown Lo delract
from programme achievemenl (sce Phillips and Koblinsky, 1984).
The fancl that family planning users cluster in the vicinilty of
female service providers homes provides further evidence that the
inlensily of programme-client exchanges is crilical Lo
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conlracepltive pracltice in rural Bangladesh (Simmons, et., al. 1985
and Phillips and Koblinsky, 1984).

a4

See  Demeny, 19756 Tor a discussion of population pluans and
Wennergren, 1983 for & discussion of similar problems in the
agricultlural seclor. Planning documents of Lhe Secend Five Year

Plan reflect (Lhis piecemeal planning orientation (Ministry of
Planning, 1983. ' ’

|
: !
15 ! !
. , ! . N
Sec, Miltra and Kamal,.. 19841 QRLQLLL.I In Lhe past few years
slerilizalion scrvices have bhoen highly snceosclful (see  Moasham
et al., 1982). Some observers attribule this impacl Lo programme

commitment, since workers who recruit acceplors are compensaled
with a modest referral fee, and individual workers direcltly
benefil (rom Lhe success of Lhis programme,

46
See Minislry ol Planning, 1983,

17

A usclul, bul  nol  widely disseminated, overview of Lhe
management  problems of {he programme has been prepared in  which
severnl recommendalions for change were suggestoed (see Chauls, el
al., 1984). This report cites problems and proposed changes, bul
does  nol  review Lhe underlying institulional determinants  of
prolilems and obstacles Lo implementing the changes proposed.

18

Several  service  componenls  could not be introduced in  the
Fxtension Projecl areas unltil basic support services were
improved (see, for example, Huque, ot al., 1984).

19 :
Rondineltli(1979) noles  Lhe importance of adaplting designs to
changing conditions, since development projects are so conmplex.
This creates problems for analysis, however, Dbecause changing
projeclt  design  impairs inCerence owing Lo the contamination of
treatments., In the Extension Projeclt Lhe iuitial field design
has been maintained [(er . the ‘minimal period required for
inference, wilh changes planned in a cross over of experimentanl
cells in iale 1985, However, incremental changes have occurred
in the sysltem of liaitson and utilizaltion of rescarch whiéh have
informed Lhe redesign of the sccond field experiment. That is,
Lhe sludy is both adaplive and lixed, allempling Lo respond Lo
changing needs, yet maintaining a fixed field experimental design.

38



REFERENCES

Adnan, S.
1978 "A review +f landlessness  in Bangladesh 1877-1977,"

Chittagong: Department of Fconomics (mimeographed report).
l
Akbar, J.;J. Chakrabortly, N. Jahan, aud J.F. Phillinps
1982 "Dynamics of depot medroxy-projeésterone ncetale (NDMPA)
use~eflfeclivenesas in Lhe Mnt]nhIFumily PTanning Heallh
Services Project," TPaper presented at Lhe Sevenlh Annual
Contribulors Conference of Lhe Bangladesh Ferlilily
Rescarch Programme (December 8-9).

Avthur, W.B. and G. McNicoll

1978 "An  analylical survey of population and development in
Rangladesh,” Population and Development Review, 4(1):23-80.

Bangladesh Health Information Unit.

1977 "Bangladesh Health Profile," NDaccea:  Health Information Unit,
Ministry of Heallh and Population Control, Heanlth Division.

Bangladesh Durecau of Statistlics
1984 Statistical Yearbook of Banglodesh, 1983
Ministry of Planning.

1984, Dhaka:

Bangladesh Burcau of Stalislics
1984alopulation Census of Bapgladegh, 1981 Natiopnal Volume,
Phnka: Ministry of Planning.

Bangladesh Rural Action Commiltee
1983aThe  Nel:  Power Slruclure in Ten Villoges, Dhaka: BRAC
Printers.

localion in

' i
I983bWhe ywels Whal and Why:  Resource Al

Qiljjuﬁ;, Dhaka: DRAC Prinlers,

Banerji, . :
1974 "Socinl  and cullural foundalions of heallth service system,"

Economic and Political Weekly, 9(32-24):1333-1346.
Necker, S. and M,A.Sardar f
18980 "Seasonal palterns of " vilal events in Motlab Thana," in

R.Chnmbers, R.Longhurst, and A.Pacey (eds.). Scasonal
Dimensions to nNural Povertly, London: Frances Pinter
(Publishers) Ltd. b ,!
. ;
Rell, D. E. L s :
1980 Special  Issne: Heallh and Populalion in  Developing
- Counlries, Social Science in Medicine, 14C(7):63-65.



Berelson, RB.R.
1969 "Beyond Family Planning," Studizs in Family Planning,
(38):1-16.

Bhatin, S.
1983 "Contraceplive usersc in rural DBuangladesh: A time Lrend
analysis. " Studies in Family Planning, 14:20--28.

Bhatia, S.; W.H.Mosleyv, A.S.G.Faruque, and J.Chakraborty
1980 "The Matlab family planning health service project," Studies
in Family Planping, 11(6):202--212, '

Cain, Mead !

1981 "Risk and  Insurance: Perspectives on Fertility and
Inequalily in  Rural Tndia and Bangladesh." Population and
Developmenl Review 7(3):434-474.

Chnudhury, It,H.

L9800 "Farm size, Lenurial relalionships, and producltivity,"
Dhaka: Bangladesh Tnstitule for Nevelopment: Studies
(mimecographed).

Chauls, D.; B.Ryder, W.Zaman

1984 "An asscessmenl ol the management of Lhe Rangladewsh
Population Program,"” RBoston: Management Sciences [lor Heallh
(mimeogropnoed).

Chen, L.C.; M. Rahman, S.D'Souza, J.Chakraborty, A.M.Sardar and
Md. Yunus .

1983 "Mortalily impact of  an MCH-FP  program in Mal lab,
Bangladesh,” Sludies in Fomily Planning, 14:199-209.

Chowdhury, A.K.M.A.
1984 "The Mallab data. on fertilily and mortalily," in 'rocecdings
of o National Seminar, Dhaka: Population and Development

Planning Unitl, Planning Commission, Ministry of Planning.

Chowdhury, A.K.M.A.; S.L.Hurfman,‘and Ii.C.Chen

1981 "Agricullure and nutritiou in Matlab Thana, DBangladesh," in
R.Chambers, R.Longhurst, and  A.Pacey (eds.): Seasonal
Dimensions Lo Rurhl Poverly, London: Frances Pinter
(Publishers) Ltd. - J

Chowdbhury, A.T. and J.F. Phill ips

1985 "Socio-economic status differentials among currently married
women ol reproduclive age for trealment and comparison areas
of Lthe  TFamily Planning Ileallh Services Project from
Lhe 1974 Mallah Census," Journal of Family Welflare,
June (forthcoming). : '

10


http:Ba'iglnde.qh

Chowdhury, A.I.; J.F.Phillips and J.Chakraborty

1984a"Necenl lLrends in contraceptive usc prevalence and fertilily
in Matlab: Possible implications of recent demographic
dynamics lor policy,” Paper presented at Lhe Second Annual
Conference of the Indian Sociely for Medical Statistics,
Lucknow (Novembor 23-24), i

Chowdhury, A.1.; J.F.Phillips,. A.I(.Sh:\jk

1984b" Trends in neonalal, infant, and child morlality over lhe
baseline and project periods of the Matlab Family Plnnning
Health  Services Projecty" Paper ’prescntnd ‘al. Lhe A-anual
Meeling ”r the Bangladesh Populption Association, Dhaka,
August 22-24. ' !

Clay, .J., and M.S.Khan

1977 "Agricultural employmenl., and nndvromp]oymnn' in Bangladesh
in  next decande,” Agriculture Economics and Rural Science,
Paper Series (Numbel 1) Nhalon: Banglndesh Agricultural
Rescearch Council,

Commitlee on Population and Demography .
1981 Estimalion of  Recenl Trends in Ferlilily und Morlalily' in
Bangladesh, Washinglon, D.C.: Nalional Academy Press.

Demeny, I,
1975 "Observaltions on populalion policy and the populalion program
Bangladesh,™ Population and Development Review 1(2):307-322.

Direcltorale of Population Control and Family Planning
1979 Financial allocalion in Lhie [ivezycar annual development

plans and aclual expendilture, 1973-1978 (mimeographed). -

Foster, G.M. '

1967 "Peasanl  sociely and Lhe image of limitled good," 1in J.M.
Potter, M.N. Diaz, and ¢.d. Foster (Lds.): Egggggi Sociely,
Boston: Little Brown, and (,nmp.my

[

i

French, L.: and C.Il.Nell
1978 Qrganizalion Developmenl - Reha \wviora]
Pren

i|c0~Hd]1 In(ernntlnnn]

for Organizalion Improvemeut.

Second Edilion. o ¥

Freedman, and B.Bercison !
1976 "The lecord of Family Planning Programs, " Studies in Famjily

Plapning, Volume 7, Number I:(January) pages 1-40,

Glaser, .M. H. . Abelsou, and K.N.Gnrrisbn
1983 Pul[;pg Kvowledge to Use, © San franciacn; Jossey-Bass

Pul:lishers.

Hartman, B. and J. Boyce !
1983 A Quiet Violence, London: Zed Press.

11

in



Hugue, A.A.7Z.; M.A. Koblinsky, J.F, Phillips

1984 "Operalional barriers Lo implementing a domiciliary
injectable conlraceptive programme in rural Bangladesh,"
Paper presenled at Lhe ninth Annual Conlerence of Lhe
Bangladesh Fertility Rescarch Programme, November.

Koblinsky, M.; J.F.Phillips, Md.Yunus, and R.Simmons

1984 "Barriers to implementing an effeclive national MGU-FP
programme,”  Paper presented al Lhe Annual Meeling ol  the
Nalional Council fnr;lnternntinnnl henlth, Washington, D.C,

(June 10--13).

Khan, A.Majecod !
1967 "Changing  patiern ol sociely in ! East Pakislan,
Sweden Pakistan Family Wellare Project (mimeographed).

" Dhaka:

Khan, A.R.
1977 Doverly and  lLandleesness in Rural  Bangladesh, Genevat

Internalional Labour i)rgnn,i_'/.;\l.:i(m, Report Number 9,

Iftikhar, A.

19710 "Employmant in Bangladesh: Problems and prospects, in
F.A. G, Robinson and K.B.Griflilh (ads.). "The Economic
Development of Nangladesh Wilhin o Socialist Fromework,
London: MacMillian, p.248-251.

Lapham, R.J. aad W.B.Mauldin

Pa84 "Family plaoning  program ol forl and birthrate  dectine
developing countries," Inlernotional  Family Planni;
Perspeclives,, 10(4) 109-118,

Maloney, C.; K.M.S.Aziz and P.C.Sarker
1981 Belicls and Ferlilily in Bawgladesh, Dhaka: TInlernational
Cenltre Tor Diarrhocal Discasce Rescarch, Bangladesh.

Maru, R.

1976 "hirth control in India and in the People’s Nepublic of
China: A comparison of policy evoiulion, methods of birth
control, and program organizalion, 1949-1974,"  Unpublished
PhD disscrtaion, University of Michigan.

Mauldin, W.B. aand D.Berelson
1978 "Condilions of Terbilily decline in developing  counlries,"
Studies in Family Planning, 9:89-147,

Mauldin, W.R. and R.J,Lapham
1984 "Condilions of Tertilily decline in LDCs," Background paper,
New York: The World hank, :

Measham, AL Al Khan, M.J.Roscenberg, S.Jabeen, J.Akbar,
H.Banu, and J.7.Phillips
1982 "The dewographic  impact of  tubeclomy in Bangltadesh,"

International Family Planning Perspeclives 8(1):18-32.


http:iUnivers[t.ly

Ministry of Planning, Planning Commission of Lhe People’s
Republic of Bangladesh
1983 Five Year Plan: 1980, Dhaka: Ministry of Planning,
Misra, R.D.; A.Asral, R. Simmons, and ¢.0. Simmons
1982 Organization for Change: A Syslems Avalysis of Faomily
Plapning in Rural India, Ann Arbor, Michigan Papers on South and
Southeast Asia, number 21.

Mitr-a; S.N. und ¢.M. Kamal
19fel Bangladesh  Conlraceplive. Ezeyalsmns §EL291L 1983: - Key
R“;ll!ﬁ

, Dhaka: Mitra and Associale

——

Morriﬂ, .M. : . ,
1979 Mcasuring lLhe CnndiL‘ons of Lhe World!s Poor, New VYork:
Pergamon Pres

Muqtnda, M. .

1975 "The sced-fertilizer technology and surplus  labour 1in
Bangladesh agriculture," The Bangladesh Development Studies,
3(4):403-428.

Ness, G.;and . Ando
1984 The Laud is Shrinking: Planning in Asia, Ballimore:
Johns Hopkins University Press.

Phillips, J.F. and J.Chakraborty
1985 "The management informalion system of Lhe Mallab Family
Planning Health Services Project,"” (unpublished manuscriptl),

Phillips, J.F. and M.A.Koblinsky

1884 "MCH-FP research for programme development: A Dbriefing
paper  prepared by Lhe International Centre for Diarrhoeal
Diseanse Nesearch, Rangladesh for the Bangladesh Ministry of
Heallh and Population Conlrol," (manuscript).

Phillips, J.F.; R.Simmons, G.Simmons, and Md.Yunus
L984a" TransTerring health and family plannineg sevvice inusvalions

to the publiec sector: An  experiment in organizalion
developmentl.  in Bangladesh, " Studies in TFamily Planning,
156(2):62-73, { g i
Phillips, J.F.; R.Simmons, J.Chakraborty, and A.T.Chowdhury
1984h" Integrating heallh saefvices inlo an  MCH-FP program:
Leasons from Matbtiab, ! ‘Banvlndo h," Studies in [gmllz

Planning, 15(4):153 161.

Phillips, J.F., J.Akbar, R&h, K. A, Mozumder
19B84¢"Final  Report on lho Baseline Sociodemographic Survey in

Munshigonj SUhdJVI"IOH of Rural Bangladesh", _K—~;éport
submitled to  Lhe German Agency fTor Technical Cooperalion
(GTZ) by Lhe International Cenlie for Diarrhoeal Disease

esearch, Bangladesh (mimeographed, May).

43



Phillips, J.F.; W.Stinson, S.Bhatia, M. Rohman, and J.Chakraborty

1982 "The demographic impact of the Family DPlanning Health
Services Project iun Matlab, Rangladesh," Studies in Family
Planning, 13(5):131-140.

Populaltion and Developmenl Planning Unilt
1984 Recent Trends in Fertility and Mortality i

n
Proceedings of a Naltional Seminar, January 29-31, Dha
Ministry of Planning. '

Bangladesh,
ka:

Rabman, A. i :

1979 Agrarian Slructure and, Capital Formalion: A Sludy ol

' Banygladesh  Agricullure with Farm Level  Dala, Ph.D.
Disscertalion, Cambridge Universily.

Rahman, Makhlisur v
1984 Delerminanls of Areal Varial
Bangladesh, TPh.D. Disgerla

University,

ion, The Auslralian Nalional

Rahman, Malkhlisur; W.H.Mosley, A.R.Khan, A.T.Chowdhury, and
J.Chakraborly
1980 "Conlraceplive dislribution in Bangladesh: Some  lessous

tearned,” Studies in Family Planning, 11:191-201,

Rondinelli, D.A.

1979 "Designing international development projecls for
implementation," in G.Honadle and R.Klauss: International
Development Administralion, New York: Praeger.

Quddus, A.H.Golam ‘

1979 "Porformance of  Family Welfare Assistants" Chitlagong:
Department of Sociology, University of Chittagong

(mimeographoed).

Simmons, R.; G.D, Ness, and G.B. Simmons
L9983 "On the instilulional analysis of populalion programs,
Population and Development Review, 9(3):457-474,

Simmons, R.; J.F. Phillips, and M. Rahman

1984 "Strenglhening government health and family planning
programs: Findings frdm an action research project in
rural Bangladesh,” Sludies in ‘Family Planning,

15(2):212-221, | |

Simmons, R.; M.A. Koblinsky,and J,r, Phillips

1985 "Client relalions in South Asia: Their programmalic and
socielal delerminants,” Paper prepared for Lhe Seminar on
Societal Influences on Planning Program Performance of
Lhe Internalional Union lorf Lhe Scienl (ic Study of Popula-
tion, Jamaica, April 10-13.

Sobhan, R. .
1982 The Crisis of Exlernal Dependence, Dhakn: Universily Press

44



United Nations
1981 Population of Bangladesh, Bangkolk: Fconomiec and Social
Commission for Asian and the Pacific.

Warwiclk,D.D.
1982 pitler Pil Population Policies and

l1s: L
in Eighl Developing Counlries, Cumbridge

Wennervgren, F.D. ‘
1983 The agricullural scclor in Bangladesh," A consulluancy reporl

submiltled to the lUnited Stntes; Agency for International
Developmenl. (mimecographed, August).

he Implementalion
¢ Cambridge Univer-

sily Press.

Westerganrd, K,
18983 Pauperiza

Lion and  Rural  Yowen in  Bangladesh,
Comilla, Bangladesh: Samabaya Press,.

World Rank
1984 World Development Reporl, New York: Oxford Universily

Press.

Yunus, M.; J.F. Phillips, M. Koblinshy, and R. Simmons

1884 "Stralegies for implementing change in a rural health and
family planning programme in Rangladesh," >aper presenled at |
Annual Meeling of {he National Ccuncil for International Healtl

Washinglon, D.C. (June 10-13).



FIG.I: A CONCEPTUAL FRAMEWORK FOR THE EFFECT
OF THREE SETS OF DETERMINANTS OF
FERTILITY REGUL ATION BEHAVIOUR

SOCIETAL lND!VlDUAL

INDIVIDUAL  ,  FERTILITY
MOTIVATION ——— REGULATION

BEHAVICUR

SOCIETAL -~
DETERMINANTS -

S INTERFACE
£ EFFORT

. SOCI’-'TAL ORGANIZAT»ONAL
INTERFACE

CLIENT- ORGANIZATIONA' S

46



