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ABSTRACT
 

Much is known about how fertility changes in response to economicdevelopment. Less is 
known about how fertility change 
can occur
iI its absence. This paper reviews' research conducted in ruralBangladesh which suggests that de ographic transition cail be
initiated in a rural traditional isociety once comprchensive
family planning services 
are 
carefuilly organized. Such eftects
are possible, however, only if service strategies are designed to
address societal constraints to 
prpgramme performance.
research has demonstaced that Since
 success 
is possible if services are
properly organized, there is thus a! need for systematic effortsto develop techniques for fostering policy change in se'tingswhere organizational capabilities are limited. 

These conclusions are based on the experience of two rural MCHand contraceptive service projects conducted in Bangladesh,setting anot widely acknowledged to be predisposed to demographicchange. A study has been conducted in a rural riverine area ofBangladesh, known as Matlab, which is aimed at assessingdemographic impact of servcices when operational constraints 
the 

intensive toservice delivery are minimized. A second study,recently launched in two areas removed from Matlab, tests thetransferability of Natlab service strategies to the public sectorprogramme with the aim of identifying the operational constraintsto large scale replication of the Matlab success. 

In this paper the constraints to organization developmentreviewed, many 
oE which are also 
are 

societal constraintsdemographic change. to
A paradigm for 
collaborative
development is proposed in response 

policy 
to project outcomes.Initial results suggest that field strategies that are informedby social realities and developed in concert with officials whooccupy positions of influence, 
can initiate bureaucratic
transition 
in the absence of 
prior economic development and


social change.
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INTRODUCTION
 

fertility inMuch is known about why falls the course of economicdevelopment, Less knownis about how fertility can fall in itsabsence. While a growing body of literature suggests
demographic change 

that 
can be affected by organized serviceplrogrammes(l) , the question of how s3t ch 
effects are mediated by
societal influences on 
organizing capabilities has been
subject of only limited inquiry(2). Nor has 

the 
the population
policy literature said much about the issue of low zesearch isbest I designed to foster policy 
change and programme


implementation when social, economic, and structural conditionsimpede organization development and 
renewal. If demographic

change is to be achieved by improving the performance of publicsector population programmes, an understanding of howorganizational. change can occur iii the absence of broader
structural change in society is a crucial policy issue. 

The present review is derived from findings from two field
experiments of the International Centre 
 for Diarrhoeal DiseaseResearch, Bangladesh (ICDDRB). In 1977 a study was launched inIlatlab, known as the Family Planning Health Services Project(FPHSP), to test the hypothesis that services, if effectivelyimplemented, can induce and sustain fertility change in ruralBangladeslj.(3) The impact of this project was immediate andpronoulnced--a result that beenhas sustained over time.(4) Thissuccess suggests that programmes, once effectively organized, canintroduce demographic change in rural !Bangladesh, a setting netgenerally acknowledged to represent an institutional context in 
which such effects are to be expected.
 

In response to the FPHSP success, the Government of Bangladeshrequested a second study, known as the MCH-FP Extension Project,to test the replicability of'the FPHSPin the Ministry of Healthand Population Control (MOHPC) !programme. While the FPHSPfindings were acknowledged s important for policy, bydemonstrating that success waspossible in rural Bangladesh, thequestion of whether the Governmentlcan replicate this result withits staff, resources, and Istructures cannot be addressed in
Matlab. Therefore two other subdidtricts, geographically removedfrom Matlab were selecLed,! where Lhe ICDDRB would serve aschange agents and trainers, but; would'knot undertake directservice delivery activities.2 :Barriers to transfer would thebesubject of systematic research.,A Thus, whereas Matlab is acontrolled administrative envitonment where the demographic

service system impact is researched, the Extension Project is.an
MOHPC controlled service system where implementation capabilities 
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are researched.(5)
 

in the present paper we first present 
an overview of E

theoretical framework for 
the societal determinants of programm(

performance in these projects. Next, review the
we 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 to
the institutional history of the ICDDR,B, is insulated from manyof the societal constraints that organizingcurtail capabilities
in the Government pcogramme, 
and has therefore 
been able to
develop an effectively managed 
expe imental project. We then

review dimensions of Matlabthe man gement system and identifycomponents which may be replicab e in the-public sector 
programme. Finally, proposewe a I strategy for policy and programme development for countries like Bangladesh where theinstitutional 
context induces and sustains both high fertility

norms and weak administrative capabilities; 
but where progress in
 
programme development is nevertheless,possible.
 

This focus on programme development is motivated less by 
a view

that programmes represent a predominant fertility determinant

than by the view that programme 'characteristics represent

variables that are manipulable by policy makers. 
 No matter

important may be the role of social and 

how
 
economic structural


fertility determinants, such variables are typically removed fromthe 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 long been recognized by the Government: although 
some progress has been achieved in the provision of sterilization
services and in outreach clinicaland services, structural and
operational problems atimpede progrebs all levels.(6) Theunderlying determinants of these problems and a proposed paradigm

for achieving policy developmenL ig the theme of 
the present
 
review.
 

THEORETI CAL 'FRAMEWORK
 

Organization development 'is 
both a theory and a technique
developed by organization sdiences to bring about change. 
The

paradigm for policy development that is described in the 
present
paper is informed by the 
organization development literature.(7)

Organization development in: many lrespects parallels demographictransition theory, and tha strategies employed in the project
described below thisreflect :analogy. To illustrate thisperspective, we briefly review the r ecent demographic history ofMatlab, 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 studiessuggest that, while traditional fertility and contraceptive
behaviour were the norm, attitudes toward fertility limitationwere somewhat variable. A minority !of the population who wereinterviewed indicated an interest in contraception, mostprominently high parity women in the middle of their childbearingyears who had two or more sons andl at least One daughter.(8)Building upon the intrinsic interest of this select group, theprogramme provided intensive houselo] d services 11lto womenwhich included a wideirange of contraceptive options, referralservices, clinical backup, and ii[! care. The b-haviouralhomogeneity quickly disappeared in the early stages of. theproject, and was replaced with' a sustained period of
contraceptive turbulence: many couples tried contraception, butswitched methods frequently, and practiced contraception
ii-regularly.(9) Adoption increased,rates but discontinuation 
rates rose as well. (10) Some bajs.(ll) adopted en masse, othersdid not, and use clustcied by social groupings with some highcontracepting clusters of J)ajs lending considerable areal
variation to the contraceptive profile of Matlab villages. Thisturbulence continued three years,for during which prevalence wasat 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 tionsecondarily dominated by tubectomy with adoption rates forsterilzation declining as demand was met, and copper ratesrising subsequently. The specifics of this 

T 
turbulence areinteresting, but not salient to our pre.l-_nt discussion: what isimportant is that convenient mechanisms for achieving demographicchange were introduced into an environment where behaviour washomogeneous, but wereattitudes variable, and behavioural changewas initiated by a surge in behavioural variance at all levels ofsocial aggregation: couples, 1bariz, and villages. By 1982 thissituation began to change, and variation declined. Couplesswitched contraceptive use, less frequient.y, and sustainedpractice longer. Both new adoption rates and dropout ratesdeclined: most couples had tried contraception, with atransition from periodthe of, contraceptive expelimentation to aperiod in which contraceptive hehavioural change very much inevidence. Use prevalencel rates rose from 32 per cent to 46percent, with changes concentrated in the low prevalence _barlaand villages. Nreal variation consequently declined. Fertility

regulation behaviour had become the norm. 

By building Lpon sources of variation--the receptive few--social
change was gradually introduced. , What we concernedare with inthe pr.esent discussion, is not the determinants of variation inthe particular case of Matlab, however, but what was heldconstant. in fashion,laboratory throughout this demographicdrama: a well organized intensive service proyramme that 
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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 organization 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
idicsyncracies and characteristics of '.ndividuals are
nevertheless also important ("b"lin Figure 1). Societal
determinants affect programme organizing capabilities ("c" in
Figure 1i. Programmes,' in turn, can have a net effect through
the Supply of low cost and effective contraceptive care which 
meets preexisting demand ("e" in Figure 1). Moreover, exchanges
with clientele provide informatilon and support that can 
ultimately generate demand through its affe-t on reproductive
motives ("d" in Figure 1).(13) In the policy literatuue "demand
generation" typically involves "beyond family planning" measures -- altering rept 'ictive motiveF through institutional change
("a" in Figure 1),(14) but Matlab findings suggest that treatment 
area reproductive motives and, behaviour -aze 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. 

SOCIETAL -INDIVIDUAL 

INTERFACE
 

",' INDI\"OUAL b FERTILITY 
S T ' MOTIVA(ION1-'- REGULATION'i~zi' ,BEHAVIOUR 

SOCIETAL 

DETERMINANTS d CLIENT-ORGANIZATIONAL 
£~ INTER~FACE 

""'PROGRAMME EFFORT 

SOCIETAL- ORGANIZATIONAL
 
INTERFACE
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Pathway "e" in Figure 1 posits that there is variance in human 
behavior that institutional determinants fail 
to explain--
variance that arises from a rational reponse on the part of some
couples who seek to control fertility when convenient andeffective options to do so are presented to them by trained and
sympathetic outreach workers. Pathway "d" posits a secondaryeffect of intensive service outreach, an effect that may require
several years of intensive and sust ined client-service provider
exchanges before the messages, |themes, and services of a programme are accepted as credible alternatives to traditional
patterns of reproductive behaviou 4. The secondary increase in
prevalence suggests that reproductive motives may be changing in response to programme effort. The magnitude of effects has
exceeded the expectations of most observers, and the findings
thus suggest that organized services played a key role in the 
Matlab demographic transition.(15) 

While it may not be possible to replicate the Matlab design and
 
while the results of the Ma-tlab experiment may not be completely
reproducible, an in transferexperiment the of innovation permits

systematic 
 assessment of what changes and improvements are
possible in the public sector despite severe constriints to
organizing services. This underlying potential to improve

services is analogous to the undeirlying potential to achieve

demographic 
 change in Matlab. It arises from variance in worker
motivation and effort that institutional dcterp'inants fail to

explain --- variance 
 that arises from a rational response of some
individual workers and units to perform their d'ities when the

work system makes it possible them do In
for to so. this view,
organizational development capabilities are impaired by societal 
constraints, but achievement and progress is possible
operational barriers to productivity are removed. The principal

if 

challenge in the organizational development process is to createconditions whereby bureaucracies cab change from a condition of
ubiquitous malaise to a situation wherein workers and units who 
are motivated to work can readily do so. The service worker in 
Bangladesh is entrapped by constraints from all sides: cliente. e are not strongly motivated tolcontracept, the system does nct
facilitate efforts t- work. The energetic worker must deal withseveral 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 dailyllife. 

Progress is achieved by the introduction of policy revisions
which create conditions. vhereby 1 motivated, but seariously
frustrated workers, can pe-rform be.tter becausC conditions arecreated under which work aspirations can become manifest. By
communicating 
the operational determinants of success to
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decision-makers, the process of chanye 'and renewal developed on asmall scale can be tranaferred to tie s'ystem at large. Thisprocess of diagnosing key barriers to progress, removing thosebarriers in some localities to produce deviant but successfulwork units, disseminating the implications of small scale changeto key decision-makers, thereby fostering variance in functioningelsewhere, and institutionalizing both the mechanisms forachieving change and key desired outcomes, is termed bureaucratic 
transi tion. 

The particular paradigm proposed is addressed to the needs oforganizations characterized by a low pqrformance equilibrium trap-- public sector bureaucracies with a long legacy of failure toachieve stated aims. As yet, the work Idescribed is pteliminary,experimental and explorative. Although initial results arepromising, much work remains on developing the paradigm and
assessing its effects. It is nevertheless appropriate to takestock of the barriers to bureaucratic transition and the scrategythat has emerged over two years of Extension Project effort. 

SOCIETAL DETERMINANTS OF BUREAUCRATIC MALAISE
 

The geography of Bangladesh is dominated by its powerful rivers,segmenting the country vertically and: laterally into a deltaicplain of te mporary land, and rising to form a rushina sea in themonsoon, that is often unpredictable in its course. Althoughthis delta transect-s a land area that is no larger than
Wisconsin, some 100 live inmillion people Bangladesh, 90 percentof whom are rural cultivators.(16) Periodic flooding wrought bythe rivers is a recurring calamity, particularly amcng the 25milI icn peou le who live on land that is inaccessible in the monsoon months; asand, 'char" land, cannot be safely consideredto 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) 

Sc ia-. DjfJ-u1e.,s 

Social theorists attribuLe much of what is known aboutBangladeshi institutions, both social 
and. economic, to thisunderlying ecological uncertainty. !The social fragmentation
produced by ecological uncertainty is .exacerbated by a colonial

centuries Moghul,legacy spanning three of British, and Pakistani
rule. Village governance-has been weakened by traditions ofleadership wherein power ;has 
been exercisea more for the
extraction of wealth than for the creation of social crder.Without well defined systems of vill age governance, socialorganization in rural Bangladesh is often characteristized as"diffuse". As andArthur McNicolllhave noted: 

"Our overall impression of rural social organization
in Bangladesh.... is one of diffuseness. Duties
 
and obligations run in various directions, 
 and 
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functions are split among 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 pull 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. Village life is continuously disrupted by ad hocefforts to acquire status andwealth. Conflicts that arise from
this social turbulence: infuse' the powerless elements of society
with' a pervasive insecurity. S6cial status, among
priviledged few, is synonymous with power, and power is a 

the 
means

of extracting wealth. As one 'study has noted: 

"Economic power, physical power, and prestige
 
are all to a large extent convertible into each 
other, for example by usiny 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
opporLunities, anid close withhave ties others
 
who have different abilities.(19)"
 

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

Patronage is also important in the allocation of resources and
insurance against risk. Although patronage has beentraditionally defined landby tenure 'relationships, the village
patronage system may be changing with the increasing displacementof 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 ofeconomic mobility and patronage. :Although land retains its value 
as the ultimate source of secUrity, pgtronage and networks builtaround trade relations, are increasingly important sources ofprestige, influence, and political power.(20) 

Against this background of so0iall 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 poorest anywhere,(22) appear 
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to be deteriorating owing to increpsing landlessness(23) and
fragmentation of holdings, (24)land recurring natural
calamities,(25) and continued stagnation of the modern
sector.(26) The policy response has, in most respects, notsucceeded in reversing the growing economic crisis: 
 trade
balances have deteriorated,(27) owing principally to thedeclining value of export commodities, (28) and the manufacturing
sector has languished, with the limited growth that has occurredlargely dependent on foreign aid and loans.(29) In the face ofthese trends Bangladesh has become! increasingly dependent onforeign aid, not only for commodities, but also for energy,
industrial technology, and finance.(30) 

The Effect of Social Diffuseness on Organizing Capabilities
 

The diffuse social order profoundly affects the organizingcapabilities of formal bureaucracies in Bangladesh. Formal 
organizational structures embrace 
the strict application of
bureaucratic rules, encouraging hierarchical thinking,
mechanistic management, and inaction. Informal bureaucratic
culture introduces dynamic components, directed however, at
survival, not performance. Lateral networks are formed,
dissolved, and reformed for personal gain with lines of
accountabilit to peers and patrons in mannera that insillates
individuals Lrom the influence of formal organizational
structure. The pursuit of personal gain blends formal
organizational contacts with extra-organizational networks and
alliances. Individual prerogatives condition the setting of
goals, the perception of achievement, and the allocation of 
resources. Formal organization, like the village social order,
is typically diffuse. 

The fragmentation of formal organizations is conpounded by strongcultural values supporting tle pursuit and protection of personalstatus. Status defines access to r.esources and the parameters
of personal irfluence over the use of resources; it is defined
less by organizational rules than b patronage and the power of
lateral networks. Status therefore becomes a necessaryobsession: every nuance of title, formality, and activity is
mediated by its pursuit; ) and !yet, I status neveris entirely
secure, always vulnerable !to encroachment by rival networks or 
patrons. Personal gain, like ! dvancehent in the village, is
viewed as a zero sum game -- the good things in life are limited,
and gainers represent a threat' to those left behind.(31) Thediffuse society, pervasive poverty / and the concept of limiited
good undermine organizational. capabilities.
 

Just as illiteracy and conservatism impede social change, limited 
educational opportunities hamper, the process of organizational
development or renewal. Educational standards a - J.ow, and staffcapabilities to train cadre of sympathetic and creative village 
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workers is limited in every sens6: both trainers and trainee 
have limited competence. Deficiencies at senior-levels sustai
technical deficiencies so that the'obstacles to staff developmen 
are substantial, pervasive, and synergistic.(32) 

Moreover, the traditional values of villagers are shared, a 
well, by organizational personnel whose perception of the worl
and their job is unenlightened by exposure to a modern economy 
to a strong educational system, or to outside ideas. Worker 
thus share the conservatism of societ;y at large: women ar 
expected to attend to their household ducies, and are reluctan 
to leave their village.(33) Not surprisingly, female domiciliar 
workers Lend to work near their homes, if at all. Exchange

between clients and service providers are consequentl 
infrequent, and the quality and quantity of ouLreach activity i
impaired.(34) Male workers are reluctant to deal with famil 
planning; justifiably perhaps, because men cannot readily. tal 
with women, and most certainly cannot discuss something s,

sensitive as family planning. 

Recent economic changes in rural Bangladesh, which enhance thl 
importance of non-agricult:ural sector related patronage, furthe 
dilute the authority of formal organizations. The weal 
organizing capacity of the programme limits formal authority ovei 
competing extraorganizational interests. Workers become worker! 
in name only, engaged instead as middlemen, traders, ani 
businessmen for whom their Government salary is extra income, an(
their formal job a part time distraction. Compelling mal(
workers to work thus threatens their family and kin with economi(
adversity. Workers are neither lazy nor nonproductive, but have 
little time for their jobs. Strong patronage systems an(
networks formed around economic activities, insulate personnel
from pressures to perform their organizational duties 
Supervisors, in any case, also have goals external t(
organizational objectives, so that applying sanctions is rarel)
considered and, in any case, would be ineffectual. Control 
mechanisms, so vital to organizational functioning, are therefor(
virtually nonexistent. Inaction is systemic -- a system of 
mutually assured non-performance of specified duties, which he. 
evolved because organizational duties threaten vital personal 
interests. 

The legacy of colonial governance has produced mechanisms whic 
sustain and perpetuate the bureaucratic malaise. BureaucratiP 
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, I the mechanisms of centralized 
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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 promulgating
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 orqanizational 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 allilevels. All that remains of
the colonial legacy are the dysfunctional remnants of its 
mechanistic design: communication upward is limited, inihiative 
is stifled, and centralization is 4ntrenched. 

The pervasive resource constraints of the Bangladesh programme
further weaken 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) Mioreover, the
growing dependence on external assistance directly affects the. 
structure or public sector bureaucracies. Donor-client exchange
mechanisms are more developed than mechanisms for establishing
accountability for programme outcomes to the public at large.
Funds received are allocated from central units under terms and 
conditions specified in project agreements. Whil2decentralization is much' discussed, a regional 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 affiliations that are external to organizational goals. 

The growing poverty and the erosion of formal authority have
enhanced the importance of jobs a's a form of insurance against
risk. Political uncertaifity and periodic reorganization often 
threatens the structural ,ntegrity 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 intrigues and 
designs that characterize encroachment on an unprotected plot of 
land. ' 

Equally 
bureauc

momentous 
ratic malaise 

in characterizinj 
are weak politi

the 
cal 

societal 
institut

determinants 
ions with their 

of 

1 
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failure to 
provide strong central !guidance to the development

effort. Political institutions are fragmented, lacking the
infrastructure to social
bring diffuse and economic forces into
 
line. (36)
 

One concl udes, therefore, that societal inf 1 uences, so often
posited as key fertility determinants -- institutional variablesdefining 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 overvital external pressures and inf..uences, and all are also key
determinants of organizational capabilities. Rational choice,
planning, and decision-making, are ommon proximate determinants
of both effective formal organizational behaviour, and effectivefamily planning behaviour. These determ .nants, in turn, have 
common exogenous institutional determinants. 

A BUREAUCRACY INSULATED FROM SOCIETAL CONSTRAINTS AND RESPONSIVE
 
TO CULTURAL NEEDS
 

It i.3 against this grim background of ocial, economic, and 
bureaucratic malaise that we posit that programmes can be changed
thLough a paradigm for policy development. This paradigm is
derived from the experience of the Matlab Family Planning Hiealth 
Services Project (FPH1SP). Results oi this project suggest that,
while the power of social institutions to explain high fertilityandi high mortality in rural Bangladesh is not to be under
estimated, contraceptive services, once implemented in ruralBangladesh, 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 delivery
strateqies work, what managerial processes can succeed in a rural

society, and how programmes, can be responsive to cultural norms
and individual needs. Development of service strategies andmanagerial processes was possible be'cause of the Matlab project's
insulation from societal pressures.1
 

The Matlab Family Planningtealth Services Project Design
 

Since 1963 the Cholera Research r.ahoratory, and since 1978, itssuccessor, the ICDDR,rB, has operated a field Lesearch 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 choleravaccines, MaLlab has since become an international resource for 
the study of a wide spectrum of diarrhoeal diseases, a scientific
activity requiring careful epidemic intelligence on a large
population. This surveillance 
syst~em permitted the monitoring
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of demographic dynamics in 149 villagos, with a population of
 
approximately 160,000 people as of 1977, 
and designation of
 
treatment and comparison areas 
for a formal test of whether MCQI
 
and family plahning 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 fhe absence of prior

social and economic- change. A service systern was established by

October of 1977 which continues with its original operational

design, but with a substantiall 3nriched MCH component.(38)

Initia].ly the FPIISP was a village based programme focused on
domiciliary family pianninq services, and clinical care for minor

maternal and child ailments in rural health centres. Village
based contraceptive services were provided in fortnightly
household visits by Young, literate, married, contracepting women
recruited from respected families in the local community. Female
paramedics de2l with minor maternal and child health problems and 
family planning service needs. A female physician visits each
rural clinic in preannounced fortnightly rounds to 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 most Obvious distinction between Matlab and surrounding areas 
is the legacy of special services and research in that locality.
Beginnirg in the was the site of1966 area successive vaccine 
trials. All wcre externally funded, carefully organized, and
directed by expatriates. A remarkably tight system of field work 
developed in which diarrhoeal 'disease morbidity could be 
monitored and major field studies requiLing sophisticated

logistics and supervisory support could be fielded at short
notice. When the FPIISP was launched a large team of skilled 
supervisors was available who knew the locality and were known by
scientific staff to be dedicated workers.able arid The planning

of the FPHSP, moreover, was informed by an earlier study that 
failed to produce demographic change, an experience that was
 
invaluable in the FPIISP project development phase.(39) 

Matlab, in short, had not only exceedingly rich demographic
baseline data, it had, a technical staff 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 arepotentially relevant to policy. ! These features concern the 
organizational culture, the leadership struccure, the system of 
support services, and control mechanisms. We review each, in 
turn. (40) 
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Featuces so- IbJQ BAt)0 Wor~k B YPt-e-m 

Y2be _JgIazati9na.t c_uJtur. The excellent technical staff, and 
the legacy of scientific leadership in Matlab prior to 1977, 
insulated the FPIISP from the societal pressures on formal 
organi-ations 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 e.tensive, 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, andlorganizationa. goals predominate in the 
organizational culture of the Matla statJon. 

Most prominent among iThe features of the sociology of work is the
 
view among staff that job security depends upon service and 
scientific productivity. 'Security from occupying a position, 
like security derived from owning land, is a matter of vital 
importance; yet, j._b security is hardly an acquired right in 
Matlab. One of the fou. FrTISP miiald su]pervisors and 25 of the 80 
fEmale village workers h-alre been terminated 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,D 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 administrative system is a strong social
 
system within the organization, dominating social life of workers 
and setting them apart from their community. Stability of the 
staff and tenure within the organization are highly vLued, and 
loyalties to the organization are strong. New large scale 
projects, such as the recen\ cholera vaccine trial, which require 
rapid recruitment of a large field staff, expose the system to 
societal pressure. The established staff view them as a 
necessary, but worrisome, dilution of the workforce with new and 
unpredictabie individu&',s who have stronqer ties to the community
than to the ICDDR,B. Defining boundaries between the 
organizational culture and -society at 'large is a coveted goal of 
the Matlab administrative elite. 

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 secondary importance 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 se vice develooment is undoubtedly possible, but a key 
lesson of the Matlab project has been the importance of not 
attempting to accomplish too much at once. For each component 
workers are trained, and implementation is assessed before new 
technologies are added.(41) 

Zeh .1_eaJeiQ p structre A "dual leadership system" has been 
introduced in which the administrative authority is vested in 
male supervisors who check records and field activities, but have 
limited technical skills. This leadership system is intended to 
maintain the quantity of work at prearranged levels, insist that 
duties are performed, alleviatd 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 to follow
up on field problems of community health workers. 

Cross-linkage of the leadership system occurs at all levels 
through fortnightly staff meetings at the union level and through 
monthly supervisory meetings in Matlab. Leadership rojes have 
been delineated so that lines of accountability and reciprocal 
responsibilities are well understood. The technical leadership 
system is comprised entirely of female paramedical supervisors 
and the administrative leadership system is run by male 
supervisors.
 

This dual leadership system recognizes fundamental 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 between the 
status of male and female :supervisors: roles are delineated, but 
the status and pay scales'for men and women are equivalent. 

~poit system_ 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. Phiarmaceuticals are typically in ample 
supply. The capacity of the system to support workcrs makes 
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control of field work possible, since failure to achievE 
objectives are attributable to the workers responsible, not t( 
obstacles over which they have no control. 

"otQr.o1 pec a1nsms Beginning with 1he early vaccine trials it 
Matlab a worker control system was instituted in which ever 
household has a number, and every worker a well defined an( 
realistic regimen of households to cover within a specified tim( 
period. Each supervisor, in turn, has a randomized spot checkin( 
regimen from the work roster. Meetings on work problems ar 
frequent, with supervisors expected to support their teams in th 
field. Peer leadership, support mechanisms, and communication oI 

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: teutonic work ethic of Matlab, th( 

strong organizational culture, and the special management talent 

of the research station staff that has been developed over time. 

A simple but effective information and management system provide. 
the requisite tools for maintaining control and cohesion. Eacl 

village worker is given a handheld register in which all eligibl 
couples and their children are recorded. Col umns in the registet 
correspond to visitation dates and rows to key servicE 
information. Procedures have been developed for agg.regation 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 wor
 

plans for the forthcoming fortnight. 

Control is established in this process because each worker if 

aware of her own achievement, and tasks for the forthcomin( 
period are defined. Field'checking by supervisors ensures that 

assigned tasks are actually being lcarried out and that reportf 
are accurate- Discussion of problems is designed to instill z 
sense of peer leadership wherein workers compare theii 
performance, discuss problems, and strategize about solutions 

The role of the supervisor'is to orchestrate these exchanges it 

order to ensure that problemis are solved. Supervisors prepare 

roster of community activities, to support the community worker. 
and paramedics prepare alist of households in need of special 

paramedical care, In this way lower level workers provide 
direction to their supervisors. Bottom up communication if 
established, networks are cemented around task objectives, an( 

supervisory leadership and support is established. ' Each montl 
supervisors and paramedics meet to prepare a two page summar 
report of progress (one for. MCH and, one for family planning) an( 
to make plans for the for Lh.Uuiiiing month. 

Societal pressures on this work :system are pronounced, but 
mechanisms for insulating staff from dysfunctional patronage an( 
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peer leadership systems have kept the system of lateral
communication and peer support at an 'nusually well developedstate: meetings are frequent, and information systems permitworkers and supervisors alike to monitor field progress. (42)While expatriates are never directly involved in communityliaison, personnel procedures and rules tend to follow Westernnotions of selection, ranking, and promotion. Abuses becanalways be found, but the occasional worker who is tied to somenetwork or patron outside of the ICDDR,n' is known to al l staffa slacker, asand is neutralized by irtraorganizational pressures;or, if that fails, terminated. Advancement and security aredetermined by internal organizatiohal prerogatives not extraorganizational networks. 'Actions i totaken maintain a tightsystem with distinct boundaries from societal pressures aresupported in Dhaka so that the ultimate patrons of the workforceare a staff of scientists eager support colleaguesto theirthe field as the need arises. Rarely does that 

irn 
happen, however.While the work system is certainly not typically Bangladeshi,expatriates have only a peripheral r ole in managing the stationand virtually no role in resolving community problems. 

Supervisory salaries in Matlab are high by Bangladesh standards,undoubtedly insulating workers from economic pressures. Matlabfemale village workers are paid about what their Governmentfemale counterparts are paid, but their work area is about onesixth that theirof government counterparts owing to theirgreater density.(43) perform dutiesThey can their withoutjeopardizing their familial roles. Female paramedics in Matlabhave similar work areas to Government paramedics, but broadersupervisory responsibilities and much higher salaries Lhan theirGovernment counterparts. Male supervisors into Matlab are expectedcover a work that lisarea equiv:l ent to the work area ofGovernment supervi.sors, but are paid more than Government workersand generally earn more than they could expect to earn on parttime extra--organizational economic activities. 

The principal difference between Matlabthe staffing pattern andthe Government pattern is the absence of a Matlab male villageworker cadre. allSince village workers are women in Matlab, thegeographic density of male workers in Matlab is one quarter thatof the Government workers., Only fewa men are employed, arid all are engaged in supervisory! roles. The few meni employed are paid 
a realistic wage. 

o-mijnj~.ty ~ii _oj Inspired by the examples of Indonesia andprogrammes elsewhere where, programmes have succeeded by buildingupon indigenous institutions, policy makers in Bangladesh oftencall for "strengthening community participation" in the programmethrough improved liaison with community groups. The Matlableadership maintains close community ties, but the mode ofcommunity participation 'is very different from patterns ofcommunity involvement in East Asia. Organizational initiative is 
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vested in the Matlab FPHSP supervisory staff who approach 
community leaderE when their'participation is needed, but do not 
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-Laking would 
tear the programme apart, inflicting it with the factionalism and 
intrigue that often characterize vill~age life. 

In sum then, a major strategy for assuring productivity in the
 
Matlob system is to insulate the programme from societal
 
constraints and to build sLrong internal work systems and support
 
mechanisms. To avoid factionalism, patronage and dysfunctional
 
peer neiLrorks, the programme minimizes dependence on community 
decision making and the utilization of male workers. Those few 
men who 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 invol vement as a. means of maintaining accountability 
for achieving objectives. Tiaditionaiism and conservatism is 
dealt with by careful selection of female village workers from 
influential families, 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 limitecl 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, 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 constraints to programme effort and
 
insulated from them, has guided strategc planning of the MCH-FP
 
Extension Project. 

THE EXTENSION PROJECT STRATEGY: A SYSTEMIC INTERVENTICN 

The Extension Project intervention sALategy closely resembles a 
paradigm referred to in the organization research literature as 
"organization development.". In the organization development 
field research typically is 'initiated by senior management of an 
orqanization who invite consultants to assist their organization 
in identifying operational probl ms nd irproving 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 invol ving managers and 
consultants at each ilvel 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 cin 
be readily diagnosed and dealt with without major prior
 
commitments to structural change, but to design the research and 
pLc tDlem solving system so that all levels of the organizational 
'hierarchy are the subject of analysis and collaborative problem 
solving. In this way, the activi-1- is systemic, and work cannot 
be dismissed as relevant ontly to alparticular unit or locality. 
Focus groups are therefore formed at various levels to take 
action and feed relevant iiformation tc superiors who initiated 
the consul tancy. In this way join .- "ijwnership" of research and 
decision-making is cultivated in order to foster utilization of 
results. Typically, change agents are affiliated with the 
consultant organization and have nn formal aifhority in the host 
agency. They facilitate change through ccunterpart support and 
close liaison with implementation committees. (43)" 

The Extension Project began as an effort to transfer to two 
Government subdistricts (pazi a ) 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 MOIIC programme. 

The transfer process is deliberately constrained: special 
operational inputs are disallowed, staffing is provided by the 
Government, and patterns of supervision and supplies are to be 
unchanged. To the e:¢tent possible the areas are to retain their 
MOHPC character, so that the proj -.t does not take on a special 
quality that dilutes its relevance to policy. The assumption 
underlying the project, is that the ICLDR,B has technical skills 
that can be transferred to Lhe MOlIPC system through training and 
counterpart support, without introducing incremental resources or 
major structural change. The training programme 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 developmeix. 

The hypcthesis underlying the Extension Project is that transfer 
some of the service capabilities of Matlab to the MOdPC programme 
is possible, despite the serious constraints to progress in the 
public sector programmes in.Bangladesh. In contrast to the close 
knit socio-technical system inMatlab, the Government system is 
diffuse with lines of patronage and peer networks 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 planning
 
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 di.fuse 'society asorbing external 
resources from donors infused with a need to move resources into
 
specific projects. Piecemeal development efforts are applied
 
where systemic dysfunctions prevent progress: supplies do not
 
move, building prograinmes 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 programme effort and achievement 
consistently fall short of stated plans and gcals.(46) 

The strategy of the Extensiion Project builds upon the finding,
cited in the organization development literature, that ayigtepic 
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 over a sustained period of
 
time, tested and rcfined in limited areas, but developed in
 
concert witi, 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 plainiiiy of operational
 
responses to such environmental 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 MOJIPC organization: the primary unit
 
of focus is the union, a unit of Ivillage governance with a 
population of approximately 25,000. A small project team is 
posted at to subdistricts (termed MHpz2.). for callPlans 1986 
for establishinq a district focus, ad the creation of a national 
unit for management development in Dhaka. In this design, each 
level has unique probl bms " that are best diagnosed by 
collaborative work involving project staff, Government officers, 
and coll1eagues from above and below :the focal unit. While 'there 
are presently only two Up.a9._i.]I field intervention sites in the 
project, aim is to have problem solv~ing teams working at all key 
levels of the hierarclhy within a year. 

DiXrauc;ratlc WTcrantjj~on;t Y_.e At:_,eg Rep___n,.g t_& _ocet
 

The Extension Project. has been engaged in developing services on 
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the Matlab model by adapting Matlab strategies to MOIIPC field 
realities, and co involve, senior MOHPC officials in both the 
adaptive process of developing field strategies and the review of 
progress for broader policy implications. Broadly, six themes 
are pursued to this end: 

ui I _bi'readucratjc The excptional systems for
dc'u1turne 


supporting work in small scale nongovernmental organizations to a 
large measure explain their spevial accempll.hbments. Whether a 
comparable degree of social integrity 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 Social status derived from 
achievements. This has happened in Matlab, where being a 
Community Health Worker has 'changed :from a low status activity to 
something that is 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 espKit de cops in the MOIIPC 
upper echelons is generating a degree of political commitment to 
the MOIIPC programme. Building political commitment, however, Is 
not within the purview of the Extension Project. Although 
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 ;aroused 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. 

_Deyvo!gpl g J~umar re ource Jbe 5qo4_er~zo Pe Rectj The need 
to improve training is generally accepted among policy makers 
(47). Little is understood, however, about what this entails in 
terms of specific planning. The nded 'for decentralized training 
is recognized, but specific !guidelines on how to do this are 
lacking. Moreover, trainino is typically viewed as a single step 
procedure. The F'PHSP has slhown that village workers with very 
limited educational Dackgrounds 'can undertake very complex 
service activities if training and imnlementation proceeds in 
stages with initial emphasis on highly focused practical training 
on a few field problems, continuous subsequent review and 
refresher training. The Extension Project has identified several 
barriers to this approach, the instructor's honorarium payment 
system beinq among them, ,but the broad themes of our objectives 
and the problems thaL we face are being communicated to the 
national officers responsible for training policy development. 
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Training alone cannot solve the human resource problems of the 
MOHPC. A better correspondence ih needed between strategicmanpower planning and social reality. Women, for example, view
their MOHPC jobs as a source of real incomne but a threat to
familial roles. Men view their jobs extraas income and time 
diverted to work on the job as a threat to their livelihood.
More female workers, working closer to home, with current: wages
is needed. Fewer men, paid higher wages, is appropriate. In 
resionse to this Lecommendation, the MOIIPC is doubling the female 
workforce; and, as male workers retire, 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 policy continues to reinforce
the notion that: jobs are a formwof property that insures 
occupants against risks. A cohesive work system with
productivity based secu'ity would transform the servicerural 
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 
numibers of workers respond to such improvements, and operational
change can improve performance. 

Dee ip_ing ancj_1. ary _supof:_t syptem 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 the view that such problems, represent a predominant

determinant of bureaucraCic malaise than by Lhe 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, cannotbut 
restructure the underlying institutional determinants of
malfunctioring. Deficiencies in the supply, equipment, and 
logistics systems hamper work at all levels (48)
 

Underlying this emphasis on 
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 e'ffort 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 occur
unless the key obstacles to effective work are removed. 

evelp~i~g ._a~c~erz__ip Bifurcation of roles and leadership in the
 
MOHPC delineates health from family planning functions. Male
 

24
 



workers are predominantly in the health sector, femal'e workers 
are engagod in family planning act.ivitics. Efforts to create a 
more rational system of leadership on the Matlab model have been 
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 the cf training, While notin course formally
changing the structure of the miniotry, it has been possible to
strengthen both administrativeand technical leadership.Developing leadership also depends upon developing organizational
cohe sion. 

DeveJp-pjiyg cpesio. MaDageenet cotoIp arEinato isi spgoc-ety
The MOIIPC 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 effuiL despite
a policy of "functional integration" that was promulgated 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 divisions with different lines of
authority are expected to work together on common goals.
Conflict has ensued and functional integration has failed. Thisconf Iict and the breakdown of cohesion has been misinterpreted as 
a consequence of "integration," the notion that health andfamily 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 canrealistically do, training them on teamwork, and providing
appropriate management tools and resources for achieving
cohesi on. 

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 meetings, wherein workersexchange 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 keythemes. Once a work system is developed which includes well 
defined household visitation schedules, management information,
and problem solving, then' integration is noncontroversial. 

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

Qommitt ii-r- The MOIIPC programme, while espousing the view 
that community participation is crucial, has yet to devise an 
effective strategy for community liaison. Matlab experience 
suggests that communities will cooperate with a service programme 
and strongly support it, if organizing activities and key 
external Lesources are provided by the programme. Extension 
Project findings replicate this experience: Govermment health 
centre., 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 typically respond by donating makeshift 
buildings. Thus, while the organizin'g 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 soc.ietal 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 JRQe Qt jle.c9earh T c1h3eyi_ reauc ratic .Transition 

Research, in the context of or.ganization development, is aimed at 
the diagnosis of key dysfunctions and key potentialities for
 
improving organizaLional 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 degrees 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 :[CDDR,B 
playing a facilitating and coordinating role. 2) Case studies, 
written by experienced MOHPC disctrict and upazila level 
officers, are a key activity of the Extension Project. The aim 
is to stimulate analysis of the programme by Goverrmlent officers, 
through assisting field officiers in writing reports, that are 
subsequently presented to senior officials for review. 3) 
Studies are being conducted' by the ICDDR,B on such issues as 
staff composition and density, the determinants of worker 

26
 



performance, the efficacy of clinical services, and other issues. 
The aim is to identify the sources of problems and prospects for
improving 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 thp Governmpnt are central to 
 straLeyic
planning, the second because the insights of Government officers
in the _upVaz .ll can provide a form of' communication from the fieldto central authorities that is otherwise lacking, the third
because key operational issues not readily identified byadministrators can be articulated i and communicated to policy
makers, and the forth because assumptions that underlie general
policy are often untested by systematic research. Throughout
this process social learning takes 'place, affecting researchers
and administrators alike, and informing key policy 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 coordinated programme to facilitate change. 

._.0, i-n _t]ie _Qygqn]Az-atoion 1 n~xio.en] a&gds Ante2oj ect 

The four types of research are conducted continuously, but ourstrategy for achieving bureaucratic transition has beendeveloped 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 involvement in field activities,
transferring ownership of the research and change process to tne 
host agency, and institutionalization of the recommended changes. 

~ui~ding _omm .tmnt anj I _C 9qners~hp The original request for 
the Extension Project arose from the Planning Commission as a
condition of Government of Bangliadesh support for external
 
funding of the ICDDR,B 
 project in Matlab. The organization
development paradigm was initially weak because institutional 
commitment to the concept was external to the MOHPC. Owing tothe initially weak central interest in the problem solving
process, organizational development activities were firstdeveloped in the project uIPz.il'q consisting of government
officials and ICDDR, B project staff. Although the committees

have ultimately become a vital resource in the organization
development process, they were initially weak: orders in theform of letters from the highest level of the MOIIPC 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 speoifically was to be done. 
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Act ..e inyp),ySlejint Since the ICDDR,B scientists had no formal 
first response to field 

authority, the upazili officials 
than active was passive cooperation ratherencounters 

owing sustained efforts 
participation. This gradually changed to 

setting objectives, diagnosing

to introduce concepts of 


making specific intervention plans, and 
operational difficulties, 

taking action on project activities. Moreover, the !CDDR,B
 

observe progress, and 
invited senior officials to the field, to 

these visits motivated officials to! take pride in.their work and 

demons trate as an accomplishment.
to have something concrete to 

The first field collaborative activity of the pLoject, was a 
staff and supervisors jointly

training programme for all field 
and the ICDDR,B.

organized and conducted by pa7iJJA officials 
collaborationLaunching the course established mechanisms for 

thE course exposed officials to 
that continue. More importantly, 

before, which contributed tostaff thantheir field more ever 
skills, field orientation, and

improving Lheir supervisory 

commitment to undertake change.
 

With p2z_ Jc officials have begun
ZLansjferriwl1 oyLersJIp time 

for collaboration:to appreciate non-monetary rewards their 

They had trips to Matlab to review the FPIISP programme. They 

presented papers at a national conference which brought them into 

with Ministry officials who requested them to
direct contact dialodirectly affect policy. This
conduct studies which would 
cue between senior Ministry 'officials and upazila officials esta

as mechanism for diagnosing
blished implementation committees a 


problems, strategic planning, and decision making.
 

of col laborative _ the maturationToIicyP cbmgQ with 
to collaborate with the!MOIIPCrelationships it has been possible 

ard family
to undertake major changes' in the content of health 

Year Plan. These selectiveplanning services into the Five 
in the MCI] and family planning service programme have

changes 
of' the sense of MOIIPC ownership of the

been introduced because 
project that has developed with time. Part of the plan is to 

establish mechanisms for institutionalizing change. We turn next 

to this issue. 

. mpact pn 1aLjDaJ.I pJjqy 

evaluation focus on assessing project
Conventional approaches to 
impact changes in contraceptive prevalence, managerial 

is
functioning, or service Innovations. The Extension Prcject 

but given its systems orientation,concerned with such criteria, 
it also focuses on broader policy effects, Successful transfer of 
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appropriate managerial oi service technologies from Matlab to two 
subdistricts in the public sector doss guaranteenot utilization
of research and service innovation in other units of the 
government programme. Research utili.zation is predicated upon
the establishment of linkages to naLional policylevel units with 
a capacity and willingness to incorporate research and management
experience into the articulation of government directives. 

In aiming to in± uence policy making the Project has been
informed by the same -iuWlistic principle that has guided work
the field level: to provide. experience-based, technical 

at 
support

for the development of appropriate po] icy directives in Dhaka,
and to assist MOIIPC counterparts in the field to exploit existing
variance in the motivation of workers to perform. 

Pervasive societal pressure poses' severe obstacles to
effective utilization of management lessons 

the 
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 MOIIPC system. 

operational alsoThis weak capability impairs the institutional 
capacity to absorb and understand project recommaendations arising
from projEct research. is little toThere thus reason expect
policy responsiveness to insights accumulated by the Extension
proj ect. However, a turbulent organizational environment can
also produce special opportunities which enhance the potential
for policy influence. Such opportunities havc existed 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 resoive particular probLems. More recently this 
pattern of active communication by project staff to a passive
MOHPC bureaucracy has changed so that requests for the Extension 
Project staff conduct are beingto field work raised by senior
 
MOllPC officers.
 

A major factor contributing'to project credibility and useiulness
 
to the MOIIPC has been the concomitance of project activities with
Government of planning JBangladesh; for Third Five Year

Development Plan. The planning process bf in the Spring of
1984 in anticipation of launching the Thir n in July, 1985. 
This heralded a period of relative openness ange on the part
of policy makers and planner,s in tha. try. Although
restructuring of the Ministry has not en a consideration,
changes 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 MOIIPC diagnosis and problem solving, and to build 
a standing unit which can assist senior officials in problem
 
solving activities. The objective is to institutionalize the 
process of identifying probl'- !ms, 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 M.OIPC and several non-govewmental 
organizations. If successful, this new mechanism will build upon 
the special implementationcapabiiities 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 MQlluC 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. 

Much remains to be learned about ihow to induce and sustain
 

d-mographic 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 intensi.e and carefully organized 
services are rendered. This raises the question of whether
 
effectively organized serviccs can be developed when ecoinmic and 
social conditions constrain bureaucratic transition. The Matlab 
project has been instructive in demonstrating what is possible to 
achieve if constraints on service deJ4very are removed: 
contraceptive use increases, fertility dec 1J', and effects are 
sustained with time. The ultim.ite aiiv' 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 whichaddress these soc.al realities, and Extension Project sequelaeaimed at transferring Matlab strategies to the public sector,CI. tic -l to this process, is creating elements of cohesion in theML9IPC workforce which establish boundaries between the formalorganization and society at large. Elements of the Matlab system
which foster cohesion and leadership in the workforce have beentransferred to two -up.,aq.7,,a and function there under MOI]PC
direction. Basic logistics and support services have beenimproved permitting ne, service modal ities. The national policy
impact of these operational developments in two localities was
immediate and pronounced: the national female 
workforce will begreatly expanded, training programmes revised, and management
inforimation systems improved. Whether the momentum of this
bureaucratic transition, which began in the project areas andrecently affe-ted national policy in key sectors, can become asustained and institutional ized paradigm for achieving furtherchange and development, is a challenging issue to be addressed in 
the future. 
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FOOTNOTES
 

IA recent review by the World Bank (1984, concludes that: modest 

declines in fertility have occurred in several countries where 
there are active service programmes. Ana lyses Suggfe St that 
fertility declines have beezn greater than vould be expected in 
the absence of such programmes. (See also, Ireedmn and Berelson, 
1976; Mauldi n and 1.ierelson, 1978; and .'pliam and Mauldin, 1984.) 
The World Bank review also cites several s!-ail1 scale projects 
that have in it iated demographic change (World Bank, 1984, p.119; 
and Mauldin arid Lapliam, 1984). 

2 Exceptions are the recent papers by; Simmons et al., 1983; Misra, 

et al., 1983; Ness and Ando, 1971; vlMaru, 1976; and Warwick, 1982. 

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

4Impact is assessed in a paper by Phillips et al., 1982. A 
recent update of the analysis siuws that demographic impact was 
sustained with time and that contraceptive use, prevalence 
increased dramatically over the 1983-19B4 period (Chowdhury, et 
a i. 1984a). 

5 See Phillips et al., 1984a. 

6 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. 

7 Papers by Phillips et al., 198h; Yunus et al., 1984; and 
Kobl]insky, et al., 1984 discuss the design of the project as an 
adaptation of techniques of "organization development" to the 
unique problems of third world public sector programmes. In the 
"organization deve]opment".paradigm,I work is conducted by outside 
change agents, in this case the ICDI)R,B, in response to requests 
for assistance. The work began with: joint diagnosis of problems, 
proceeds with col Laboi-ative problem solving through application 
of social science research techniques and joint interpretation of 
results (French and Bell, 1978). The organization development 
literature emplasizes the importance: of. establishing ownership of 
the research process and 'outcomes with agencies and units most 
af fected by the proposed changes to enhance utilization of re
search for policy (see Glaser,-'et al., 1.983). 
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8 The changing characteristics of users has been described by
13hatia, 1983 anO by Chowdhury and Phillips, 1984. 

9Studies of u,:.o oiffectiveness of contraception in Matlab suggestthat temporary use of contraception with rapid switching was common in the early years of the proqramme despite long periodsof use of ai l. methods combined. (See, for example, Akbar et al.,.1982.) This suggests that frequent follow-up and support of users is important to sustaining contraceptive practice. 

1 0 'riis is the subject of a forthcoming study on contraceptive use
dynamics in Matlab. 

t iThe bari is an exogamous cluster of 5 to 7 households, usually 
blood related, that is a strongly cohesive social unit (see
Rahman, 1.984; Nalonev et al., 1.982). 

12The demographic impact of the FPUSP is di-co, ssed in Phillips et 
a1., 1902. The FPIHSP prevalence rate has increased monthly fortwo years (sec Chowdlury et al., 1984a). In January and
February, 1985 the prevalence rate remained constant, quite possibly b'oca'ise of the special attention assigned to the vaccinetrial. It is Coo early to ascertain whether this constitutes a 
new plateau. 

Despit tCho clear evilHue of impact, the po.licy relevance ofFPIISP is sometimes questioned. Several. commentators 
the 

have noted,for ,?xample, that a] loca:itton of vi . lages to t catments was notrandomized, and that dissimilarities between treatment and comparison areas could explaiun the differential. fertility rates in
the post-project implementation period. Other commentators havehypothesized that Mat lab society has been changed by the demogra
phic surveil .lance and diarrlhoeal disease 
 clinical programmethere, and that these changes explain the receptiveness of the
popul ation to the FPIISP. (See, for example, comments on the paperby Chowdlury, 1984, in the proceedingsi of a recent: seminar of thePopu].ation l)eve1opme nt Planni ng Unit of the Planning Commission.)
"Atypical." qualities of Matlab, are posited as explaining thedemographic chang2s there. However, comparisons of Matlab demographic dynamics with Rangl adeosh national. data suggest thatMat lab demographics in the pre-1977 period were not atypical ofrural 3ang1ades . (See, for example, the report of the Committee 
on Popul ation and l)emography, '1981.) Research on census data hasshownu that 01]age.. groups in trcatmeint and comparison areas had
 very 
 siin i l.ar pre-stLudy demog raphic characteristics (Phillips
a]., 1982). Horeover, 

et 
economic and social conditions, while notrepresentat i v of th!e country a.- a whole, are certainly notunuIs1a . The ear ty s urveys of the contraceptive use 'andattitudes suggest that the area was relatively conservative and 

isolated.
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AL t. four. hypo t,heses 
 en nevert heless been discus sed which

delrn froem Ihe view 
 that Mo inb findings. are reIevant: topol icy: 11, [ps enr-:l has 
 sh own IblhnL Mn l1n Itreat men. ard
 co lniiMi n "rpm Pp ulatiolns have 
 imi l r social nn ! eoniomic
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have nalyzed the 1971 n usr ,,s dat n on household hara trisi;Cs
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rel igion were strong, Sys Lermatic study of 
Mf lI oat i f ta iSu g si s, IO1(1liP eVerl , I i t religion iiii.vs not explain
va 1ian1 ince oC1t rfl r, ivp, p inr Mnl l 
h (.see Fhini nrr, 1914).
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 rl isof(111 0 O t- i fafFr ntrenilnis
arcU
0 g enl iipl,1 foit sor vg( ,., trp on e re adi lyi ac cepted iere lh10i

serviCe,; llivtroy d o 

t t. 
io s
hs ,elri1, ig> In th(eet. C r l efecets of n
 

f~-Ir .V1 5 fi , igene rot iiie i (f1 f riO p i 1 i 
 ii 71llVr
orl demoig raphijc il ( 1 Cl 0 I.
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policy relevance is discounted. This will be discussed further
 
belo, 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.
 

1 3 This view that programme effort can change reproductive motives 
often appears in the literature on family planning strategies and 
yet is not rigorous ly tested. Fuirther .,ork on this question is 
much needed. The view retresented '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 Simmon ., et al., 19135. 

14 See Berelson, 1969.
 

15,5ee Phillips, et al., up).cir.. 

1 6 See the reports of the Bangladesh Bureau of Statistics, 1984a 

and 1984b. 

1 7 Risk and uncertainty has been posited as key determinants of 
the desire for large families, since children can be viewed as a 
m._ans of insurance against risk (Cain, 1981). Recent estimates 
of mortality suggest thnat ,levels of infant and child mortality 
have not declined in recent years (Population and Development 
Planning Unit, 1.984; United Nations, 1981). A useful review of 
the lan] ladesh demographic situation in the 1970s, which draws 
upon Mat lab and national data, appears in a National Academy of 
Sciences report on available data (Committee on Population and 
Demography, 1981). 

18 Arthur and McNicoll, 1978. 

] 9gangladesh Rural Action Committee (BRAC, 1983). 

2 0 A recent study by BRAC (198'3b) analyzes this trend in one 

village. The increasing fragmentation of land, in turn, 
fragments the political influence of the rural middle landholding 
class, polarizing the society into wealthy and impo-erished 
groups. Whil e land is viewed a! the ultimate source of security, 
economic nobility is increasingly related to trading and business 
co[tImect runs with land by necessity, losing its economic 
signi f ic a nc for a grow.ng proportion of the population. 
Although th BRAC study is based on only one village, andl must 
therefore be interpreted with caution, this trend has been noted
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in oLIter stLd ies . (See, for example , Khan , 197). 

21
 
o ff i Il t, lieh l L. is c.s, S gCS eP,L .it il.l.it.ericy decl ined 

slightly over t he 197,1 to I 9HI period, f'rom 20.2 percent I o 19.7 
, t Ihe. p I[it, ioil oVer |t d, 5 . '('litefIeli 
S rcI'el Se l ;I igh 1.1 y , how ve r , f roin; 12.2 petre I . t. 1.3. 2 per'c iln 
0ve r tho 197"1 1o 19811 pe r iod ( See Ihi iglAI(lI liiref I 0o 
S LI t. i, I.ic , 19H11) 1 Na I.i oo;i , 1981) 

, o f pi I Ie I iLev ncy ra 1.e 

9 , Un in(,d 


22 
MNIv is (1979) es t ivinte L he ( uf ladenl percrip i .i gross Ilif il 

Pr !,2'i .0 ) 1,he lowest, 10 (r5i. L I esho 92 , foIr l lng 

2;1
 
F Iirn.. of IIie 1e n I 
of' rt,rp.! riiIII loyu eII Vi y hrren I y (c. . 

C Iny ar(I Khbnn, 1977; Muq a(In, 1.975; 1in g Ia(Ies Ii t ireau of 
StI. t. i - , 19 R,'1) tI. o)snrvers, iree Ilint. land le -I ess is 
gIrowoi g ( ,- AdiiaIi , 197 ). 

24
 
Sev, f r ex ',n p I,l ('hiu(lahury, 198(1[; (han, 1977 ; a d Ihniain, 

979.
 

liti Nn. n,- ,See t ,e( i, (99 p. 1 ); Arthur and McNicol 1, 1.978, 
p iLSi.e_. auh rs noLe;d thatI nutritional adversity isSevfral have 

0 IIH 1 ii (1I r i ; h. (ISt, for example, Chowdlmury, et a . ,
19a. ) iv e)o i:S I tun annual li fioin euoii leading Lo 
SC'a onni iI y iit mo r l.iiI iy . (Sue, for example, Becker, and Sardar,
19] ). 

26(
 

S0 , 1*0 1' x0 m pl e ,I H, ih Iiar , 1974,. 

27
 
See IlaiifIi (leshI ureau of La.L is. ic( 19M/), p.425.
, 


28
 
Thie va liie , f j tI e , for exa j)Ip1e, has decl ined by over 50 percent. 

it)renl terms gince 1955.' (See Wetnnergren, 1913) 
29 

gee i nr ]iir.,(Iesi itrena of' SrIa Iis I.ic., 198/lb, . 596--)597 arid 
p. 4 66. 

30
 
Sohhnn , 1982. 

31 
See FosLer, 1967. 

32 
0(Iudcus (1979), for exafllp le ,ciLes Lhe I i miLed educ Lional 

aitLatnnienL of Family Welfare AssisantLs as a major barrier Lo 
deve 1oping Llei r Lechni ca] sk ills. 
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See at, . ney n] 1o !
tn oti , 1, 
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Se,1 Si ifmons e t. al1 , 1984 ; Phi Iii Ps a id kob I insky, 1 984
 
Si inions, e. a]. , 1915, op .c i. )
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See Bnnerj i , 1971.
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S!e, , 'or- nxa l I e, ) InrI)ny .1975.
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let!.oir.cre o 1- ) 1 i c p ofrrIilli ef3 10 coisi r.ni e(d n. by 
in)ade(ua e lvonIlue hase and lapses in Lhe allocaLion of external 
asS i s ,,I iC o t.he a I ulla I d(!Ve o opm n t. plan. (See, for examp. e 
dIispe.glement, report s of the 1)irecIorate of Popul at ion Cont-ro and 
Fnm i I y P1 n in ,, 1975 an K1i , I ,y, r.rr 11.) , t Thb.Lw1 
prol m also Lo L . (See, for example,VIns npply other sectors 

We i )vrI- reiI , 19 3
 

.38 
See lint.i ia, el. ni , 1 9RO(, op. cit.- The FPIISP s[.ruciuur uils been 

r(t. iiiod 1)u t. nerv ices have been chtinged wi. 'llht..iie Lo inc lude It 
w idi I- rainif, of' MCII norv ices. The addit ion of MC' servic,. n n d 
the Il a. ionrFh ip of MCII t.o Vai i1y planning e F f i c tcy i3s deescr i 1)e(d 
in Phi IIi ps, et al . , 19l4h. vThe impnct of the programne fol lowed 
1;he fe It.iI it y d :I i ,:i(Chowdliury el. 1. , 1.984l and Chen iL.atl 
1983
 

39 

Mt[1I11.1 s r Inh111an1 , .t ae , 980.i. 1i 01 . 1 

10 
Ib ,, 

a dminis tt: vy prob lIems. 'Ii s pr-esentti oi s not: i it:ended t.o 
ch ro11 ni1cal prob1l 1e)s t.Iat. tin v a I isie but. rat.her presents an idmi 

The a. 1aj p r , 1 [hI aV n y 1) 1ce aa crac y has it. share o F 

- ); l 
typo logy of the FPlF'P. 1)espi, te its p ro). ems , plans con form 
closely w t.h y. d i ff i cx it ,e ini .l ,,rise areienli 'The . 1 m 
unsys tetpit ic, 1 d Ithfi.r review would contr i1)uI:e noth ing or 
s 1)S Lan ce to (.1hr prsesen t paper. 

See Ph i I l ps . t 1., L)8,11). 

42 
S e e Phil lips and Clink rabortI.y, 1985. 

43
 
The I ow dens i ty of female woilcer-, has been shown t.o de. ract 

from programme achievement (see Phi lii ps and Kohlinsky, 1984). 
The fnct. thn. family planning users clust,er in the vicini ty of 
female service providers homes provides furtlher evidence that the 
int.ensi ty or progrmnmne-cl ient. exchanges is cri .ican] Lo 
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coltracept, ive practice in rural Bangladesh (Simmons, et. al. 1985 
and Phillipn andR ol(lin.3ky, 1904). 

44 
See lereny,,, t975 for a discussion of populatiion pl uns and
, 

Wennergren, 1983 for a discussion of similar problems in the
 
agricul1urn i sector. Plann.ing documen s of he Second Fi.ve Year 
P 1 an ref cci this piecemeal planning orien 1:1lion (Ministry o r 
P 1anningl , 1983. 

45 
See M itt 111nid (annl 1,l 1981 2p.c.l .. In the pas . few years 

steriliz ,aon 1, y r rFu ,ashami services. have b1, higi ,5 c.:C ( ; w 
e.t al., 19R2). Some ol)sorvers aL ribu.e tIhis impact to programme 

commit,mein t, ,since wo r eris who ic ru it a:ceptors are compensated 
wi t.h a modestV r c c r a 1 oe[, and individial wor hh,rks dir-ectily 
h nef iV rt i 1.he succe:ss 0or .his programme. 
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See M inist ry of Plann irg, 19R3.
 

47 
A urseru , but no i. d i sseminnt ed, overview ofIdcly the 

ivnage nl, probl) ems ur Ithe programmer has been prepared in which 
several recommedaclit i 0 w ' "rchl ,gewere suiggest ed (see Chnuls;, el. 
al., 1981). This repo0rt cite.csproblems andi ,roposed changes, but. 
does rot. review the under'lying ist, i.u. ional €del.erminnni-s o1F 
pio b I m aniid ob,stacle.s Io impI menLing t he change s proposed. 

Sevenal serv ice cmpone nt.s could not e ini. roduced in thre 
Extension Project nrens until I basic support services were 
improved (see, for examnpl e, luque, ,. a[., 1.9H4). 

49
 
Rondinel I i (1:79) not. es I.he import ancc of adap Ling des:igns to. 

changing conditions, since development proj.cts are so complex. 
Thi s : reat.es proh ems f'uor a i lysi.s, however, heunuse changing 
p rojocl: design impairs infer nce owing to .he co LaminaLion of' 
t. nt the ,xl ni.(ion P r c t. I.he ii ial f ield design 
has bIee na :nit (1 fr: r",O the iminimal period required for 
inferctce , with chatinges planned in a cross over or experimental 
cells in ate 19R5. However, inrcremental changes have occurred 
in lie sy.; t m ori liaisoil antd utilization of res-enrclh whi h hnve 

informA2: I.he red,,es i gn or the s,-co:C)nd field exp e riment. That is, 
t.1he st.udy is 1)01. h ive f i.xred, pt. t o I.o adapt and at. Hillii respond 
changing needs, yet mainit aining n fixed fPield experimental des.ign. 
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