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EXECUTIVE SUMMARY
 

Th-e .c!L_!Theme
 

1. 
 The central theme of this report is that the majority of food aid to
Bangladesh 	is supplied 
not just on humanitarian grounds but also 
to
support the social 
 and economic development of the people and of the
country 
 Over the 
 years
as a whole. 	 past 14 approximately

humanitarian purposes of food aid 	

the
 
have been 	served quite well.
Seasonal arid year-round employment 
has been created for very largenumbers of people under 
the Food-for-Work (FFW) programme and the
Rural Maintenance Programme (RHlP). Income traisfors in the form ofwheat allowances have been made to very large numbers of women underthe Vulnerable Groups Development (VGD) programme. In other words,short-term 	 benefits have been provided by the food itself to the


intended target groups.
 

2. BS2. the longer term development impact of what is done with this
targetted food aid has been short of expectations, short of the
possibilities. 
 The principal task, therefore, is to enhance the
development impact of the food aid. 
 And to do this there must in thefuture be a new emphasis on the development functions themselves,including the development and maintenance of rural infrastructure,human .esource development among the rural poor and a range ofnossible new development functions in the future.
 

The Anytical Apprach 

3. There are several reasons for the shortcomings in achieving thedevelopment objeotives of targetted food 
aid. Some 	are historical,
deriving from the original pressing need In 1974/75 to provide relief
and to minimise the loss of life following the 1974 floods and
famine. At that time, speed 
was of the 
essence and the development
objectives 	of food aid were 
not emphasised. 
 It has only been since
the dramatic growth of the food assistance that its development
potential has begun to be appreciated (Figure 5.1, Chapter 5).
Nevertheless, there are 
some 
aspects of 	the original design of food
aid arrangoments 
that are still highly beneficial. Food aid now
represents 	in the order of 20 
per cent of international development
assistance to Bangladesh. Moreover it is by far the easiest form of
assistance to negoti-.e and 
it has flowed smoothly End rapidly from
the donors 	to the government and from the government to the 
people.
It has not 
suffered the delays and pipeline blockages experienced by

most other 	forms of aid.
 

4. 	 Today, other reasons for shortcomings in the development impact
aid include budgetary, organisational, 
of
food 	 technical, programming
and institutional factors. 
 Institutionally, we have characterised


food aid as being 
isolated from the mainstream of the national
development effort (Figure 6.2, Chapter 6). 
 The programming,
sectoral deployment and allocation of food resources is also by and
large divorced from other 
resources. Technically, the FFW, RMP and
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VGD programmes have inadequate access to specialised planning, designand supervision services. Organisationally, they are inadequatelystaffed both at central and local 
levels. Budgetary shortcomings are
principally not that the focd resources need incremental financialallocations but that they are inadequately blended with existingfinancial allocations devoted to similar development functions (e.g.infrastructure arid poverty alleviation). In brief, the foodassisted programmes have far outgrown their original design and theinstitutional strain has been getting more and more severe. 

5. 
 In the future, it is impossible to predict 
how long Bangladesh will
need food aid. 
 But from international experience it is highly
unlikely that the 
achievemdnt of 
national self-reliance 
or selfsufficiency in foodgrain will remove the need for food aid. Nor,certainly, will it remove poverty. In the future, what may happen isa decline in the need for aid in the form of grain. But other types
of food commodities such as edible oil and pulses may still berequired. Food targetting 
is also likely to be justified quite long
into the future, though perhaps with the substitution ofdomestically-procured grain for international grain.
 

Thus, the report contends that, on the one hand, the developmentfuncti ons in rural infrastructure, poLrt alleviation and otherfields of work will have to be nursu-ed lon into the future. On theother hand, food taretinjj with or without internationrl food pdwill also probably be required for lon__ to come. Seen in theseterms, the task of putting in. place the best possiblo instituticnalarrangements for handling food resources is itself justified in thenational interest - not just because so much food aid is currently
being received. 

The Recommended Institutional Framework 

7. The Task Force recommends major institutional changes and extensiveinstitutional strengthening. We have explored several differentpossibilities and approaches. Ttie changes recommended are designedto incorporate food resources more closely into the mainstream ofnational development planning ard administration. They are designedalso to create a.situation in which the planning, design,implementation, supervision and follow-up of activities using foodresources can draw on specialised services and personnel in therelevant fields. To minimise the cost and difficulty of achievingthese institutional objectives - arid because it makes sense in anycase - our recommendations hinge on integration of the food resourcesand on the rational utilisation of available specialisedinstitutions. The great majority of the targetted food is channelledto the Upazilas to support development activities conceived andimplemented 
at the local level. Hence, most of the recommendedchanges are desisned to make 
it easier, for the Upazilas Parishads tochoose the best possible schemes, to draw on an a.prliate blend of 
fcod arid financial resources to complete those schemes properly andto enhance the effectiveness of their teams of specialsedtransferred civil servarts.. -- _ - -_" 
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8. 
 The proposed changes would not of themselves automatically guarantee
immediate 
solutions 
to all the 
various difficulties
food-assisted programmes. They faced by thewould, however, permit improvementsto be made : they would put in place a framework in which it would be
worthwhile to pursue the necessary improvements in the national 
interest.
 

9. 
 The key elements of the recommended framework are
 

a new role for the Planning Commission for the strategic overview
of food resources, their sectoral 
(not detailed) allocation, and
their blending with necessary financial and other resources;
 
a revised structure for the 
annual Upazila block 
grant, to
include a General 
Grant (in cash); an Infrastructure Development
and Maintenance Grant (in cash and food); and a Bittaheen Unnayan
Grant (in cash and food);
 

a consolidated role for the Ministry of 
Local Government, Rural
Development and 
Cooperatives 
in allocating the 
revised, blended
block grant to the Upazilas;
 

at the Upazila level, a rationalisation and clarification of the
roles of different elements 
 in the specialised
transferred civil teams of
servants, including a consolidated role for the
Upazila Engineering 
Offices 
for food-assisted
infrastructure rural
and a consolidated 
role for 
the Upazila Rural
Development Offices for food-assisted poverty alleviation work;
 
extension of the role of BRDB 
in providing technical 
support and
advisory services 
to the Upazilas in respect 
of food-assisted
 
poverty alleviation work;
 

extension of the role of LGEB 
in providing technical 
support and
advisory services 
to the Upazilas 
in respect of food-assisted
rural infrastructure development and maintenance.
 
10. There 
are various 
other aspects 
of the food-assisted 
programmes 
in
need of further analysis, rationalisation, and strengthening. 
One is
the whole field of accountability for the proper use of donated food.
At present the accountability system has been designed 
 and is
largely managed by the donors themselves. 
 In the future we recommend
that there should be a strengthened partnership 
between 
the donors
and GOB for this work. 
 This means that there should be an adjustment
in the 
balance of budgetary allocations 
and operational capacities
between GOB and the donors so that the governmentinvolved in monitoring can become more 

can be h:ld 
work and in ensuring that users of food aidmore closely accountable. 

should The two main agencies that
be strengthened 
are the Implementation, Monitoring
Evaluation Division and
in the Ministry of Planning and 
the Directorate
General of Monitoring, Evaluation and 
Inspection
Government Division. in the Local
It would be expected that both 
agencies would
have been able to increase their operational capacities significantly
by the end of the Fourth F4ve Year Plan.
themselves The accountability systems
are 
in need of some refinement and 
some expansion in
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scope, particularly in respect of examining 
the development benefits
of different' types of projects 
 undertaken with food assistance.
 
11. Another area 
for further work is 
the pattern of deployment of
transferred (and perhaps, retained) civil servants at Upazila level.There are tremendous variations among Upazilas in ofterms area,popuiation, resource flows and numbers of Unions within them. Thecurrent standard model for staffing structures is inappropriate andcould be rationalised. 
This is an issue which affects - but goes farbeyond - the efficient implementation of food-assisted development 

programmes.
 

12. In considering the future' institutional framework for the VGDprogramme, the Task Force has identified a major difficulty. Atpresent the strategy and the institutional framework for povertyalleviation work in Bangladesh are both inadequately, incompletely
established. We had considered recommending that a new agency shouldbe established 
at central government 
level (but with decentralised,
transferred officers at Upazila level) 
specifically to concentrate on
poverty alleviation measures. 
We have riot gone so far as actually to
recommend the creation of such 
a Bittaheen Unnayan Board : but we do
recommend that the idea should be 
looked into urgently, especially in
view of the preparations for 
the Fourth Five Year 
Plan. If
Bangladesh could clarify its strategy for tackling poverty and if it
could put in place an adequate institutional capacity for this work,
we 
believe it would be possible to 
mobilise significant additional
aid, the potential for which has so far barely been tapped.
 

13,. A fourth issue is the future framework for emergency preparedness andresponse, and its distinction 
 from routine relief or social welfaremeasures. There have been 
several recent developments and 
new
proposals from other sources 
to increase the efficiency and
effectiveness of these types of work. The recommendations of theTask Force outlined above 
are also relevant because they are based on
creating in the future a 
sharper distinction 
among food-assisted
development programmes, routine social welfare measures and emergencyoperations. Therefore. we review recent developments and raise anumber of issues that should be 
taken into account in finalising any
new arrangements 
for emergency operations. We do riot, however, putforward any 
specific additional recommendations 
in this highly

specialised field.
 

Transition and Action Planning
 

14. The recommendations of the Task Force are far reaching. They would
not be easily or rapidly implemented. At this stage, therefore, wehave not prepared detailed action plans for the implementation of all
the recommendations. Instead, the Task Force is 
submitting its
extensive anlalysis and its proposals in their current form as astrategy. If st.rategyThis arid its integrated "package" ofrecommendations is aczepted, the way will 
be clear to proceed to the
next stage of drawing up action plans.
 



We recommend15. 	 the development of at 	 least sevencomponent action plans as 	
and perhaps ninefollows :
 

(i) 	 strengthening the Planning Commission, the design of aproposed Food Resources Planning and Programming Unit, and the
specification of planning, programming and working procedures;

(ii) 	 principles and procedures for the incorporationresources of foodin a revised Upazila block grant structure; 
(iii) 	 rationalisation of staff deployment patternsaccording 	 among Upazilasto size, population, 
administrative 
units 
and
resource flows;
 
(iv) 	 incorporation 
of the VGD 
programme 
with poverty alleviation
work under the administration of the RD&C Division;
 
(v) 	 incorporation of the FFW and RMP programmesinfrastructure development and maintenance work at the Upazila
 

with 	 rural 
level under the administration of the LG Division;
 

(vi) 	 organisational 
adaptation 
and strengthening
integrate 	 of
food 	 BWDB to
aid more closely 
with 	its regular work
programme;
 
(vii) 	 strengthening the DGMEI 


for further 
and IMED (and design of arrangements
refinement 
of methods, 
systems 
and operational
procedures for accountability); and perhaps
 

(viii) a feasibility study 
of the creation of 
a new 	Bittaheen
Unnayan Board; 
and
 
(ix) 	 adaptation and consolidation of the 
role of the Ministry and
Directorate of Relief.
 

16. 
 One aspect of work cutting 
across 
several
plans would be of these proposed action 
in the MR DR 

to take into account the valuable experience of thoseadministrative structurethe food-assisted 	 who have been responsibleprogrammes for so 	 forlong. 
 For the PlOs in particular
there would be at least three new career opportunities
to 
become Upazila Engineers; open to them.-
Offices; or to form the 

to join Upazila Rural Developmentcore of an operationalDGMEI. If transferred 	 capacity forofficers are 	 the 
emergency relief 	 felt to be neededfunction 	 in thein the future,
serve 	 some PIOs
in this capacity. 	 may prefer to
 
Ministry 	 For some headquarters personnel of theand Directorate of Reliefallocation, 	 with experience inthere 	are prospects food resource 
MLGRD&C 	 for their re-assignmentor in 	 the Planning Commission, either inwhere their 	skills would bemost beneficial.
 

17. Pending the GOB response to the thrust of our recommendationspending also the development of agreed action plans, 	
and

recommends that there should be no 	
the Task Forcesignificant change in the 	currentinstitutional framework for the food-assisted development programmes.
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2: S 
 RY OF CNCLUSIS 
RECOMMENDATIONS AND CONDITIONS FOR FUTURE ACTION
 

The SIFAD Task Force has been commjssioned to undertake a
fundamental 
review of the 
institutional
food-assisted 	 framework for
development 
programmes 
in Bangladesh.
Having done so, it 	recommends a number of major changes in
the way 
in which 
these programmes 
should
planned and 	 be organised,
implemented. 
 These
nature. 	 changes are strategic 
in
They could not of themselves be expected to yield
significant benefits.in terms of the developmerint impact of
the programmes in the 
immediate future.
and longer term the 	
But in the medium
Task 	Force believes
permit improvements 	 that they would
to be made.
the recommended changes must 

To achieve this result
 
not only be implemented
must 	also be accompanied by 

but
 
strengthen 	 a sustained effort to
the concerned 
institutions and
planning 
and 	 to improve
programming procedures.

action by donors. and 	

This will requireby GOBThe donor community 
in a revised partnership.has already indicatedof a share of responsibility in this 

Its acceptance 
Force therefore submit i 	

process. The Task
O B together wit niL n an rohe
_....a __reQu-est -ort res .f-_ ___ r-epoL:-nds	 as --- ewith
respect tq (a) Lthe j opsed futurewAllin_es 	 s trateqy arid {bjto make a sustained 	 its 
commitmertinstitutional 	 towardsstreng.t!enin 
 a _terationa 
 inprovOyne
 

The Socil and the Development Problem
 

2.1 	 Quite apart 
from the effects of natural
emergencies, 	 disasters and periodic
extreme poverty 	is
Bangladesh. 	 a chronic social
Hunger 	 problem in
is one 
of its most
early 1980s there has been some 
invidious effects. 
 Since the
 

aggregate indicators of poverty. 
sign of marginal improvement 
In some
Nevertheless the sheer magnitude of


the current 
 poverty problem 
combined with
population mean 	 a still steeply rising
that special measures will be
future to mitigate the 	 required long into the
worst 
effects 
of
designing such measures there 
this endemic poverty.


are three broad possibilities 
In
 

(i) 	 to 
undertake 
holding operations, providing
and other assistance to 
food (for example)
help the 
poor meet
until such time as the 	 their basic needs
economy 
in generalopportunities for productive employment. 


can offer them 
characterised 	 This can
as 	 be
the relief pcption.
emergencies But 	

It is vitally needed when
occur. 
 as a 	rLoutine 
measure 
it consumes
valuable 
 e___~rce
overcoming whie contributn9
the root qA.cse_s-	 little or noth_in to
perpetuate the poverty trap. 	
It can actually
 

tcan.actual

(ii) 	actively to mobilise the 


general 
poor, employing them to contribute to
economic 
development 
(e.g. FF
them to devise their own 	

and RMP), or helping
means of raising 	their levels of
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living (e.g. VGD). 
 This can be clharacterised as
develolment option. But the
it can 
 qly meet its twin objective

of helping the poo boh in the short and the long run if the
activities undertaken are well concei\ed, well panned and well
Jmplemented. 
 If they are 
not, this approach
distinguishable is hardly
from the relief option. Moreover, illconceived activities can impose a net cost on 
rural communities
 
and their production base.
 

(iii) to provide a safety net 
for those who may be 
productively
employed but whose 
real incomes are below a level 
permitting
them to maintain a minimum standard of 
life acceptable to
society. This can 
be characterised 
as the income support
option. 
 It is a feature 
of social security policy 
in many
countries irrespective of their levels of economic development.
It often takes the form of a financial supplement but 
can also
be designed to 
provide additional food 
entitlements. 
 In this
latter 
form it exists already 
in such diverse conditions as
Bangladesh (e.g. the "Pally" and other types of food rationing
system) and the USA (e.g. the US Food Stamp system).
 
2.2 In Bangladesh resources are 
so scarce, so valuable, and the pace of
economic development 
so limited 
in relation 
to the magnitude and
depth of the poverty problem that the country cannot afford to choose
the relief option as 
a routine measure (except as a matter of social
welfare 
policy focusing 
on the old, infirm 
and the disabled).
Equally, the pace of spontaneous growth 
in employment opportunities,
at whatever cost 
to real incomes, is unlikely to be 
sufficient
rely exclusively on the income support option. 

to
 
There is inevitably
some blurring and 
overlap, particularly between the relief and
development approaches. the
The food donors accept this 
: they have at
no time suggested that the use of food aid should be subjected to the
same 
rigorous economic analysis that 
applies to investment decisions
using international capital 
assistance. Nevertheless, since so much
of the cause 
of poverty can be attributed to lack of development and
lack of economic diversification, 
the development option must be
given prominence both 
in social policy As
panning. well as in economiq


poic a wel.
 

The Existin9 Food-Assisted Programmes
 
2.3 
 There are three main food-assisted programmes in the country for-Work, Vulnerable Food-
Groups Development 
and the Rural Maintenance
Programme. 
 These three programmes.are likely to account 
for nearly
80 per cent of all 
foodgrain aid to Bangladesh in 1988/89. 
 Food aid
itself has 'accbunted for 
an average of about 20 per cent of all
international 
development assistance 
to Bangladesh since the 
late


1970s.
 

2.4 
 The FFW and VGD programmes were conceived approximately 15 years ago.
They were designed to 
serve mainly 
a relief function because 
in the
mid-1970s relief and 
the prevention of further loss
famine conditions were the most pressing issues. 
of life under
 

supply, side, there have been 
Since then, on the
 

two main trends. First, 
 the original
two programmes (followed by RMP in 1984/85) 
have grown tremendously
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in size. They ar-e today about 
23 tir.s larger (in terms
volumes) than when they first began. 	
of wheat
 

Secondly, the food donors have
expected 
to see steady progress in shifting 
from 	a near exclusive
emphasis on 
relief to a greater development role for" these programmes
yet without losing their focus on 
the mobilisatlon of the rural poor.
Both trends have placed a severe 
strain on 
the national
administrative and implementation capacities which have been expanded

only modestly.
 

2.5 	 There 
have 	been a number of adverse effects 
of these features
trends. 
 First, at the implementation level, 	
and
 

it has been difficult to
foster a perception 
of the programmes 
as having a major potential
role 	in the development 
of the rural 
areas, in the development of
human 	resources, hence 
in tackling the 
causes of poverty. Because
the food aid is still 
seen 	as a routine 
relief measure,
widespread distribution has tended to 	
its
 

take precedence over questions
of its cost-effective utilisation to achieve development goals.
"distributional imperative" has 
This
 

also been reinforced by local shortterm political considerations. Secondly, owing to the severely
limited capacity of the existing 
national institutional framework,
GOB has been unable to perform fully the role it should play in these
nationwide programmes. 
 Since 	the programmes 
were 	largely conceived
on the donor side, since the great majority of their 
resources 
are
provided by the donors, and 
 ince the donors are 
deeply ir,olved in
helping to administer and monitor them, 
the programmes are widely
perceived 
as somehow "belonging" 
to the donors rather 
than 	to
Bangladesh. 
 This perception is not only wrong but is antithetical to
the development of the country.
 

Future spe ves
 

2.6 	 If Bangladesh were 
to become self-sufficient 
or self-reliant 1/ in
foodgrains 
in the near future this would 
not overcome the poverty
problem. Nor would it even 
ensure 
adequate food entitlements among
the poor. 
 There 	would still be a need somehow to target food (even
domestically produced food) to the poor. 
 It would still be important
to use these food resources to achieve or to support development (not
just 	relief) objectives. 
 The direct targetting
perhaps in 	 2/ of food could
time be progressively dismantled, but only under
conditions of vigorous growth 
in 
employment opportunities plus
universal access 
to food at 
all times. Indirect targetting of food
would 	probably be required for a still 
longer period until these two
conditions could be matched by a third : confidence that real 
incomes
among 	the poorest strata of society had risen 
 and would be sustained
at a 	level sufficient to permit them 
to meet all their needs,

including the purchase of sufficient food.
 

1/ 	 The distinction between these terms 
is explained in Chapter 4,
 
para 4.10
 

2/ 	 'The distinction between direct targetting and indirect targetting is
expl-ained in Chapter 4, para 4.32 and 4.33.
 



2.11 

2.7 	 The FFI.W programme is essentially a public works programmethose operated 	 similar toby many other countries.
featur,:.;, 	 Its main distinguishing;re (a) its scale, and (b) the paymentfood. in 	 of wages entirely inthe future it may be possibleshare of Fod 	

to reduce progressively theirn the wage. But the need to continueworks prograr fle will 	 with a seasonalprobably endure
food 	 for longer than the need for(fr,.m 	 whatever source) as a component of the wage. 

2.8 	 The Rural Maiutenance Programme
differs is also a public works operation.from FFW 	 Itin that it is year-round;exclusively; 	 it employs poor womenand it offers cash wages (partly because the paymenta food wage would present 	 ofunmanageable logistical.difficulties).
the future the need for road 	 Inmaintenance work 	 willprobably will grow. And for a 	

remain, andlong time therewomen 	 who w¢ill be sufficiently poor, 
will be many rural 

work. RPP or 	
willing and available for suchsomething resembling it will be needed even 
if food aid
is not.
 

2.9 	 Similarly, the VGD programme or 
some derivative of it will
even 	 be needed
after the country may have become 
independent of food aid.
Indeed 
, IF 	 it is possible progressively to dismantle
targettlng of 	 the directfood, 	 VGD will probably be one of theto be affected 	 last programmesbecause 
its target group 
is so seriously

disadvantaged.
 

2.10 	 Meanwhile, according 
to the pattern of future trends
depth and location of poverty as well as 	
in the extent,
 

development 	 in the identification of
opportunities 
and priorities, 
there
modify 	 may be athe scope and coverage 	 need toof the existing programmes.also be necessary to design 	 It may

new programmes 
focusing
target groups 	 on different
or sub-groups and 
linking food 
resources to different
types 	of development activities 
 If extreme 
urban 	poverty increases
in the future, for example, new directly or indirectly-targetted food
assistance 
programmes 
may be required specifically
cities. 	 for towns
There 	may already be and
 a case to consider some 
form of food
assistance to promote higher, more sustained school attendance rates,
especially among girls. 
 In this process the monetisation of
shares of food aid may have to come larger
 

In under new, but careful, scrutiny.
some cases, "closed monetised" food assistance delivery mechanisms
could already be considered I/.
 

The Need 
 to Build National Capacities 
Because the existing food-assisted programmes.are
as 	 - or are perceived- "donor creations", and because national capacities are weak, the
donor organisations have 
builtup their 
own 
analytical, programming,
administrative, coordinating, promotional, advisory, technical,
monitoring and other support services.

chooses to maintain, say, 

In the future, if Bangladesh
 
infrastructure 

a public works programme, a targetted
maintenance programme, and some form of food 

I/ 	 See Chapter 4. para 4.35 
for a definition of the 
term 	"closed
monetised" and Chapter 6, para 6.10 for a discussion of its relevance
to BWDB. 
 See also Chapter 8, para 8.29.
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assistance 
 in support of human resource development work among the
poor, it may not be able to rely on these support services to the
same extent if food aid were to be reduced, eliminated, or were to
take a different form.
 

2.12 Thus, quite apart from consideration of the sovereign role of thegovernment, there could be practical reasons for Bangladesh to build up its capacity in these fields.
 

2.13 In building up national capacity the Task Force recommends not topursue the approach adopted hitherto of treating food aid as adiscrete, self-contained 
resource, attempting to form an
institutional framework wflich is principally justified bydependent upon - continuity in the supply of 
- and 

large volumes of donatedfood. Instead, the _ roachI should be to focus on the underlyingfunctions and development ctjves theybe of programmes and buildlnational capacit, pursueto these fuict ions for as lone as may be 
neededwith r witho-ut food aid. . 

Constraints in the Current Institutional Franework 

2.14 Based on its review of the current framework for the food-assisted
programmes, the Task Force has identified a ofrange difficulties,shortcomings and constraints. Among the most critical of these are 
that :
 

(i) current institutional arrangements, particularly theinstitutional isolation of the programmes, tend to perpetuatethe widespread perception of them as serving primarily a relief
 
objective;
 

(ii) there is no satisfactory focal point within the currentframework with which the donors can inengage dialogue andthrough which analytical work 
can be carried out with respect
to diversification 
of the existing programmes; establishing
and reviewing the appropriate balance between direct andindirbct targetting of food assistance; and assessing the
possible need for new initiatives or new programmes;
 

(iii) the organisational arid staff structure is inadequate for- theefficient implementation of the programmes in their currentform (and this problem is made worse because the pattern ofstaff development among Upazilas is not adequately based on thepattern of resource distribution in the programmes); 

(iv) the isolation of the current food-assisted programmes has meantnot only that they have been inadequately complemented by cash,equipment and other resources, including specialised staff, but
also that 
it has been difficult to coordinate arid blend themwith the flow of these other resources for development either
through GOB or NGO operations;
 



(v) though more rigorous, more protessional planning is one
principal keys to of the
enhancing the development impact of
programmes, thethe capacity to undertake planninglevel is at the localextremely weak while the planning process at presentis in any case too rushed and focuses too closely on thedistribution of resources 
rather than on using them to the best

development effect;
 

(vi) equally, the programming system, including the signalling oflikely resource levels, 
 does little 
to facilitate 
or to
encourage better local-level planning;
 

(vii) the capacity within 
GOB to ensure compliance 
with programme
standards, to 
monitor programme implementation, and
that any to ensureuser of food resources can be held accountable fortheir proper us@ is weak.
 

Decentral sation Poicy 
2.15 Any recommendations 
to overcome 
the difficulties outlined 
above and
to improve the prospects for achieving better development impact from
the food-assisted 
programmes 
will inevitably touch
local government, on matters of
the relationships 
between local and
government agencies, central
hence on 
the decentralisation 
policy of GOB.
In its deliberations the Task Force has focused at different times on
such questions as : how the rrogrammesaspirations of Upazila 

could better serve theParishads; how they couldfacilitate the management be arranged torole of Upazila Chairmen withtheir teams respect toof specialised 
transferred

implications of such changes might be 

officers; what the
 
levels of the civil 

upwards through different
service structure; 
bow changes in, say, planning
and accountability systems required by central 
government may affect
the limits of discretion among Upazila Parishads 
In deciding how
utilise development resources; to
and how th- introduction of any
intermediate levels (i.e. 
between Upazilas and Dhaka) 
 of technical
support services, accountability systems

to and the like could be made
fit with the role 
of Zilas and other levels of government in the
framework 
 of the decentralisation policy.
 

2.16 The decentralisatlon 
policy introduced 
in late 1932
characterised has been
as having brought about the
local most radical charges in
government in Bangladesh for more than 
a century.
come fully It began to
into effect only in August 1985. It
soon for all is as ye' still toc
the effects 
of the changes *to have
through in the, form work :, their way
of new working relationships
Parishads and their civil bet ,ien Upazila
service teams, or between members
civil- service teams of the
and higher administrative 
levels within
respective specialised agencies. their
At the Upazila 
level the system is
still evolving, still 
settling. 
More recdnt still
revival has been the
of Zila Parishads. 
 Though the 
role of 
the Zila-level
local government of
has been 
defined in legislation
seen it remains to be
how this role will 
be performed and what 
it will mean 
in terms
of demarcations of responsibility for different development projects,
programmes 
and activities 
or in terms of the relationships between
Zila and Upazila Parishads 
 and their associated civil service teams.
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2.17 Wittlin this still new framtewuik of local overnmeient thehas attempted to adhere to 
Task Force 

two principles. First, anystrengthening change orin the institutional ?ramework for food-assistedprogrammes should be consistent with the decentralisation policy.the extent possible Tothey should also facilitatedecentralisation, thisclarify institutional responsibilities, hencethe Upazila specialist teams make more effective servantsParishads. of the UpazilaBut secondly, since the Governmentendowed of Bangladesh hasUpazila Parishads with certain discretionary powers ratherthan full autonomy in the deployment of resources
remains for development, itimportant to hold 'the Parishads accountable for the properuse of those resources.
 

Pro)osed Instiut ional Clhanes and The i_r I icat ions 
2.18 The institutional changes recommended by the Task Force are intended(a) to preserve the most successful aspects of food-assistedprogrammes so far, (b) to outline an institutional frameworkmandate through which andfood resources can contributedevelopment more to theof Bangladesh and its people, and (c) tocould show how GOBassume more of its proper role in running the programmes.main recommen~ded changes The are presented in a sequence beginningcentral government level. at

The essence of the recommendations is 
(i) a new strategic role for the Planning Commission, includingbroad sectoral allocations c.F food and matching resources,though without disrupting the smooth flow of food aid;
 
(ii) a consolidated role for the Ministry of Local Government,Development and RuralCooperatives, particularly
allocation in the detailedof food and matching resources in a re-structured

Upazila block grant;
 

(iii) rationalisation 
and clarification 
of responsibilities at
Upazila level, including the development of a single, cohesiveteam for rural infrastructure and maintenance work andrationalisation of responsibilities for poverty alleviation and
associated human resource 
development work;
 

A New Role for 
the Planning Commission
 

2.19 The strategic planning and programming
development objectives should 

of all food resources serving
be brought into the mainstreamdevelopment administration. ofThus, the Planning Commission should bedesignated as the highest GOB agency responsible.should The' Commissionbe responsible for undertaking (or commissioning) researchsuch issues as the oncontinuing need for directtargetting of and/or indirectfood as a contribution to poverty alleviation workthe extent andto which food targetting can be compatible with theimplementation of development activities. It should make decisionson the broad sectoral allocatioi i of food resourcesfor development purposes in 

(from any origin)
the same way that it doesresources. for otherIt should set guidelines

food with financial and other 
and plans for the blending ofrecources in such a way as to achieveboth the social as well as the development objectives of existing and 



potential new programmes or proglramme components. It should not, 
hoover, becume involved in the detailed design of specific projects 
or programme ccmpo>,-nts. ie: should it have powers to disrupt the 
smooth flow and fast-disbursinq nature of food aid. 

2.20 	 Strengthening t.: Planning Cmmission. To undertake this work the 
Planning Commission would need i.o be strengthened. It is recommended 
that a new Food Resources Planning and Programming Unit (FORPPU) be 
established. The functions of this unit are outlined in the text.
 
The details of its staffing structure arn, yet to be worked out in
 
detail. Iowcver*, such a unit should not be just an adjunct to the
 
.arrj. volumes of -Food aid currently beirng re.eived but as a necessary 
part of the frawqi,,ork for planing and fcr the deployment of 
reSOurces for social and economi.lc development. Further, 
iliternatioi':i financial and technical assistance may also be sought 
to halp set in plarc: thO Unit, its workin methods and procedures. 

2.21 	 .latinonatly-conce ived and planned uses of food resources : In the 
future, as at present, it may be decided that a portion of food
 
resources could appropriately be deployed in the implementation of
 
major national programmes or to divisible components of nationally
conceived development activities. The details of such arrangements
 
(including the blend-ng of food and other resources) would involve
 
negotiations among the relevant specialised agencies of GOB as well
 
as the donors of food and other assistance. They would have to be
 
approved, however, by the Planning Commission. Current examples
 
include the chatnnelling of food resources to the work of the
 
Bangladesh Wlater Devclopment Board and for the national progrdmme of
 
Growth CenLre Connecting Roads. At present there are also examples
 
of the use of food resources by NGOs acting alone or In collaboration
 
with specialised agencies of GOB. This type of arrangement should be
 
expanded. The Planning Commission, in full collaboration with food
 
and other donors, would be expected actively to promote such
 
expansion from the position of its strategic overview of development
 
planning.
 

2.22 	 The channelling of food for local development initiatives : A
 
significant share of food resources would continue, as now, to be 
channelled to Upazila Parishads in support of a potentially wide 
range of social and economic development initiatives conceived 
locally. In the future, these food resources should be blended with 
financial assistance in the form of an integrated block grant to 
Upazila Parishads. At present t-he Planning Commission sets 
guidelines based on nationally-set priorities for the sectoral 
deployment of,the financial block grant. This role of the Planning 
Commission should be further refined and made more explicit following 
the integration of food and cash in the revised block grant. There 
should be three components of the Upazila block grant - a General 
Grant. an Infrastructure Development and Maintenance Grant- and a
 
Bittaheen Unnayan Gra_t (reserved for local-level poverty alleviation
 
and associated human resource development work).
 

13
 

http:economi.lc


A Consolidated Role for the Ministry of Local. Government, Rural 
Development
 
and Cogperatives
 

2.23 	 Beneath the Planning Commission, the MLGRD&C is currently responsible

for the detailed allocation of the Upazila block grant. It should 
continue with this role with respect to the proposed three components

of the new, integrated block grant. It could not do so effectively,

however, without some strengthening of staff resources and analytical

capacity and without further 
development of its working procedures,

including information feedback from the local 
level.
 

2.24 	Strengthening the MLGRD&C. For the food-assisted programmes there 
are three areas in partiful,,ar in which the MLGRFPC requires
considerable strengthening. First, must the beit in future able to 
ensure that the allocation of n.";ources (and re source balances) in
the proposed Infrastructure Development and Maintenance Grant (IDM )
is tailored to the needs of different Upazilas as expressed in the
form of medium-term development plans as ,-11 as maintenance
inventories. Secondly, i c must ha.ve e capacity to match the
allocation of the proposed Bittaheen ULnnayan Grant to the
distribution and depth of poverty in the country. Thirdly, it must

be able to adjust resource allocations in all components of the block
 
grant to the-proven capacity of differant 
Upazilas to use them
 
effectively. This third includes a capa-ity and mandate to act
area 

on the results of audit and accountability systcams. This will call 
for a clear commitment and an a!greed [pi ramme by GOB for 
strengthening of MLGRD&C. 

2.25 	 The strategy and framework for pojv__e r_t alleviation. There still
remain, however, some fundamental concerns ,bout the strategy and
 
institutional arrangements for 
pover'ty alleviation measures In
 
Bangladesh. The Third Five Year pointed up the
Plan 	 need for "a
 
complete reformulation of the 
stratoay for rural development" - but 
fell short of articulating clear, ccmprehensive proposals. As a
result, BRDB has becomo 
the apex organisation for poverty

alleviation largely by default. 
 The Task Force feels that to expect

BRDB to combine 
(a) the promotion and development of the agricultural
cooperative movement, and (b) broadly-based poverty alleviation work 
is bound to lead to strain. Sii,,:;c specificity in objectives, target
 
groups and methods of work ia a 
key cleterminant of institutional
 
effectiveness, a can 	 s opti a new caso be made to 	 agency possibly
under the title of Bittahen Unn-yrin (13U) Board - to oversee the 
national poverty alleviation olffort in the future. 
 BRDB would then
 
be able to revert to its founding objiectives with respect to

cooperatives, in which much repiiains to bc., done. 
 We stop short of
 
makln a cateqorical recomnedation to set _i'a new BJ Board but urge
that GOB togpthe r _ith all tlv cont..rnecd donors should consider this 
su stio at1 the earliest possif.e stage. The Fourth Five Year Plan 
should also either resolve, or make provision for resolving, this 
outstanding issue.
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Rationalisation and Clarificaition of Rlqu.. onsibilities at Lipazla Level 

2.26 	 Physical infrastructure. At present the management role of the
U;jazila Chairman ini pursuin th e development and maintenance of
physical infrastru:ture is nmac, urnecessarily difficult owing to a 
numher of techin,.al shortcomin.; and organisational anomalies. 
Better local-lvel planning uv'.r a longer horizontime than at 
present would b, one of the most valuable means by which Upazila
Parishads could pursue economic and social 
development. It would be
 
necessa_a for .G0Q3 to 
give t.he praz i_1as a reinforced mandate as well 
as the Cai?, ty, ,- better p_.kinil.rig. 

2.27 	 For the implementaticn of infrastructure development and maintenance
 
work the Parishads must be equipped with a cohesive 
team 	of

transferred officers. At present, 
such a team appears nominally to
 
be in place in the form of the Upazila Engineering Office. But in
 
practice, there are marnagerial complications owing to three main
 
anomciIes. First, the institutional distinction between the Upazila

Engineer and the Project Implementation Officer makes collaboration
 
and coordination between them more difficult than it need be.

Secondly, even 
within the Upazila Engineering Offices, the inclusion
 
of officers on 
secondment from different specialised agencies such as
 
PWD and DPHE has at best caused uncertainty and at worst tension. And
 
thirdly, the lack of cadre status among all PIOs and among many staff
 
of the UEOs has seriously affected staff morale and career prospects.
 

2.28 	 Without the removal of these anomalies and without a rational

plan for forming a cohesive specialised team for all aspects of the
 
development and mair)tenance 
of Upazila physical infrastructure, the
 
earlier recommendation to 
integrate food and financial resources in a
 
new 	 The Task
I0MG would only partially achieve the desired benefits. 

Force recommends, therefore. that the role, structure and composition


of: .En.n..... should be more
a Office 	 clearly defined.
 
Its officers should be given cadre status. 
 And it should preferably

become a single, cohesive engineering team serving the Upazila

Parishad in the area of rural 
infrastructure. 
This will also involve
 
clarifying the future organisational structure and status of the PWD

and DPHE. If either agency Is to have an operational capacity at

Upazila level or below, the concerned personnel 
must 	either be fully

integrated with the 
UEOs or should form separate, functionally
 
specific teams working under the Upazila Parishads.
 

2.29 	 Poverty alleviation and associated 
human resource development.

Though poverty and all that it entails is the largest single social

problem confronting Bangladesh, the Upazila Parichads are singularly

ill-equipped to undertake poverty 
alleviation and human resource
 
development work. 
 Among most Upazilas there are two principal sets
 
of officers engaged in this work : Upazila Rural Development Officers
 
and PIOs. 
 But each of them is engaged only on a part-time basis 
often 	for only a small part of their time. 
 In the future, poverty

alleviation and human resource 
development will become an even more
 
important area 
of work than it is - or should be - today. Upazila
Parishads should have the capacity within their teams of transferred 
officers to pursue it. 
In the short run the Task Force recommends
 
that the URDO and his team should be the main agents in the field of
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povertv ar reviation ana numan resource develoment. In the future itmay be desirable or necessary to introduce greater instiL,tionaldistinction, however, between assistance to people through the formalcooperative approach and arssi!ctance to the poorest of the poor
throujh more flexible, less formal means. 

2.30 	Re-examination of the pattern of deploy _nt o transferred fficers. 
At present, the deployment of transferred officers is based on asingle standard model. 
 Yet the range of variation of geographical
size among Upazilas is in the order of 30:1. In population, the range 
is about 54:1. In the VGD progra',,e, there were 7 lJpazilas in1987/88 whose wheat allocations were, on average, 56 times greater
than those of the 6 Upazilas with the smallest allocations. And inthe 1987/88 FFW programme the largest regular allocation to anyUpazila (i.e. excluding subsoquent emergency allocations) was 51times the smallest allocation. The range of numbers of Unions perUpazila is from a minimum of 2 to a maximum of 26. To apply auniform staffing structure in the face of such tremendous variations
in size, population arid resource flows is unrealistic. The TsLForce 	 therefore recommends that rational sn.L Qn it)the oL.nisation
of transferred officers within Ijazilas should be accompanied byrationalisation in tLhe depoment of transfe rred o-icers amongUpazil as.
 

Technical Support Services and Career 
Development
 

2.31 	 The decentralisation policy of GOB recognises the need for tecnnical 
support services to the Upazila Parishads and their teams ofspecialised officers. 
 It also ni,'es provision for career development
routes for some of the more senior of the Upazila transferred-officers by maintaining their cadre and personnel policy linksupwards through the district level to their 	 respective specialisedagency headquarters at central government level. These arrangements 
are not, however, universally clear- or equally well developed among
the different specialised officers arid their headquarters agencies.
Rationalisation and clarlfici ti ori of r.ens.rs i bili ties wit.hin Upazi lasshould therefore be accr pic.d by similr measures at successivefl
higher levels in the civil service structure.
 

2.32 	For locally-initiated infrastructure development arid maintenancework the technical support agency should be the LocalGovernment Engineering Bureau. In this respect LGEB would play asimilar role arid should have similar status to other specialised
agencies such as the existing Directorates in the fields offisheries, livestock, 
forestry, agricultural extension, women,.'
affairs and the like. The title of the Directorate (and of thecadre) may, however, need to be reconsidered in the interests ofclarity of responsibility. 
 It could remain as local governmentengineering or be redesignated as rural development engineering,
rural 	 infrastructure or some other specific title. The choice shouldtake into account GOB policy with respect to future responsibilities
for support and/or executi,- services for- murlicipal (as distinct from
rural) engineering as well - the future of the Public WorksDepartment, the Department of Public Health Engineering and theFacilities Department of the Ministr-y of Education. The role of LGEB 
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(as a Directorate) with respect localto initiatives, divisiblecomponents of nationally-planrned projects, Zila Parishad worklike would be no different and the
fior, that of other specialised agencies. 

2.33 These changes should 
immediately be accompanied by 
a strong and clear
signal to Jpai ila Parishads from MLGRD&C that inpl.anrin-;q of infrastructure developmnent 
the future the 

and maintenance will be givenILriyresourIces an~dzijn will. at some staget affectre.ource..in.a.more the-- l]cation and-relaseTo beetransprent process . . ofof Iuraldev lopment. To beeffective, however, this signal must be accompanied by tomeasuresprovide technicc*l suppDort services to Upazilas to assist them (in the
short run) 
and to develop their capacities (in the longer run)
prepare and use toto better plans. Within GOB, tentative proposalshave already been inmade this respect. One idea is to createqo,ip r_.h_en.sivY (i.e. multi-sectoral) a
planning team in each Upazila.Another suggestion, spp"'rically for infrastructure planning,set up a mobile advisory and support 

is to 
team in each Zila as a resourceon which Upazilas could draw'for assistance. 
The Task Force view is
that whatever approach bemay deemed appropriate and feasible,should seek international GOBprject assistance to help in developinthe necessa capa.cities for better p..nnna

(particularly SIDA/NORAD, US/AID and UNDP/ILO) are 
. Some donors 
already providing- or are planning to provide - help in this field. The onus onGOB (particularly the Planning Commission, MLGRD&C, the EstablishmentDivision and NICAR) is to nnsure that multi-donor as sistance is wellcoordinated with a clear lonq-term strategy for the locae-levelpla n in.g fupnction. -- h_ 

2.34 F(Fr pqyty.. _al.eviation andq associated human resource deye mwo-.rk, the technical support services should beBangladesh Rural Development Board. 
provided by the 

This would mean transferring
responsibility for support servicea for the existing VGD programme to
the Rural Poor Programme Wing of BRDB.
 

"fhe above recommendation2.35 may have to be regarded as an interimmeasure. 
A recent study on cooperatives in Bangladesh has shown that
there remains a great deal 
to do to establish them more 
securely. A
separate organisational analysis of BRDB is also 
now under way. In
the future 
it may be necessary to establish two separate agencies 
-one for cooperatives and one for GOB-sponsored poverty al leviationwork - so that each may have clarity and specificity of function.
The Task Force itself, drawing on the 1986 
recommendation
Like-Minded Group of the
in a meeting 
in Bonn, has considered recommending
the creation of 
a new Bittaheen Unnayan Board. 
 At present it does
not appear to be sufficiently clear how GOB's strategy and policy in
the field of poverty alleviation will evolve. The Task Forcetherefore recommends that in the prepartions fe___ the Furth FiveYear Plan, or u 
 aton o
conideatin drfi implementation theFFYP urther 
consider aton stould be of ___ f____given to the need for t new BU Board or 
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The Future of Relief and the Response to Emergencies
 

2.36 	The Task Force recommends that in the future a clear distinction
 
should be drawn between development programmes (albeit employing or
 
reaching poor people) and relief operations. It reccmmends that
 
relief, by definition, should be temporary. There should be no
 
regular, routine relief programmes because Bangladesh cannot afford
 
to devote valuable resources to such activities without
 
simultaneously expecting a contribution to be made to the national
 
development effort. The only exception to this should be assistance
 
to the disabled or those unable for other reasons to contribute to
 
development. This, however, is regarded as a social security/social
 
welfare policy issue, not a relief issue. Schoolchildren and their
 
families may in the future qualify for food or other assistance.
 
But even schoolchildren can contribute to the national development
 
effort merely by attending school.
 

2.37 	 Beyond recommending the above strategic principles, the Task Force
 
has not undertaker a detailed study of the issues and options for the
 
institutional framework for disaster planning, emergency management
 
or temporary relief activities. Meanwhile, during the course of its
 
work, the Task Force has noted the following major developments:
 

(i) 	 creation of the National Council for Disaster Prevention (NCDP)
 
following th. 1988 floods;
 

(ii) 	preparation of a new internationally-funded project proposal
 
for" Comprehensive Disaster Preparedness, including the
 
proposed creation of a new Office of Emergency Preparedness 
serving as a secreteriat to the NCDP;
 

(ill) 	publication by the Ministry of Relief of new draft "Standing 
Orders for Famine" referring to a new National Disaster 
Coordination Council (NDCC) whose authority is proposed to be 
exercised "through the Minister for Relief or a Special Advisor
 
to the President as deemed fit" and which would act through a
 
proposed National Disaster Coordination Centre (also NDCC).
 

2.38 	 Issues for the future. In pursuing these new developments and 
putting in place what will apparently be a substantially revised 
structure for disaster preparedness and response, the Task Force 
recommends that GOB may take into account the following issues : 

(i) 	 the relative cost-effectiveness of (a) retaining a ministry
 
including full-time staff at Upazila level to cope with
 
periodic, temporary emergencies, or (b) creating a modestly
staffed apex agency to coordinate information and action,
 
relying on the mobilisation of a wide range of public sector
 
and NGO staff (including Upazila Officers under the management
 
of the Upazila Chairman and UNO) to assist in responding to 
emergencies when and where they may strike;
 



r esponsi iI it ies ,nd arr .!-!r;nents in COo 1aborn t Ion wItldonort e: I K dos li rid imp 1ement ation of new. diSCrote andSpecial i.ed mFcaanisis For" food di st r i )ut Lior and otherassistance L'uring emergencies (since only then will it bepossible t" achieve greate r di:tinction between Foiod-assisted 
developnmnti a*:.nd emergency operations). 

2.39 Tnteri-L arrof iqLts. Meanwhile, the Task Force recommends no chan.ein the role of the Ministr of .P--Lief Ln-til and unless the conditionsfor future action listed in thrs reprt have been fully neqotiatedand agree2ment reached theon phasing of institutional adausLmentstrengthening. floreover, individual 
and

where donors and the Directorateof Relief moy Al,-ady be pursuing modest initiatives iimed atimproving v;,ti ou,; functional aspects of food programming systems,the, 'hould ,intinuC until such time as final agreement is reached onthe ov:.r,.-IiI future instItut.ional framevork. Whether in the futurethese initiatives should into revisedfit the framework for disasterprepa..redness and response or revisedthe arrangements for foodas,.!,ited development programmes shoul'd be mattera for negotiationbette:an GOB and the concerned donors. An appropriata fortime thiswo'd be during the specification of action plans based on the 
outcrome of the TaskSIFAD Force work. 

Institutional __onsibilit_ for ,onitoring Accourtabil Semsand _iyt 

2.40 At present there is a severe imbalance between the roles of thedonors and GOB in monitoring the food-assisted programmes andoperating accc'ntability systems. GOB hardlyis involved-at all int .,ispects except in endorsing the results of work by the donors.In the future, the Task Force recommends that GOB should build up its
own capacity in monitoring' and accounting for the use of thesedevelopment resources. There are two agencies with future roles toplay. One is the Directorate General of Monitoring, Evaluation andInspection (DGMEI) within the MLGRD&C. The other is the
Implementation Monitoring 
and Evaluation Division the
of Planning

Commssion. 
 Both will need strengthening.
 

2.41 Role of DGMEI. The DGMEI 
should be made responsible for all aspects of
monitoring and accountability 
systems for locally-initiated

development activities, 
including those undertaken with food
assistance. Details of the type and 
levels of strengthening required
by DGMEI, however, must hinge on (a) GOB policy with respect to thefuture role of this agency, and (b) the specification of donor
obligations (as imposed upon them by their respective 
consituencies
and governing bodies). The 
recent designation of 
this agency as a
Directorate General suggests 
a GOB intention to provide it with
operational field staff. 
 This would be necessary in any governmentmonitoring and accountability system. 
 But the numbers of staff
required, their possible location at 
District or (preferably) some
higher intermediate level, and the resources required to put such acapacity in place 
can best be resolved through negotiation between
GOB and the donors during the 
action planning stage of Task Force
 
work.
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2.42 	 Role of IMED. The role of IMED could have two main dimensions.
 
First, it could be made directly responsible for monitoring and
evaluating the experience gained in dhannelling food resources into
national programmes and divisible components of nationally-conceived
development activities. Secondly, could 	 similarit receive

information from the DGMEI with respect to the use of food and
financial resources devoted to local initiatives at Upazila level.
Collating both sets of information, it could provide analytical
feedback to the proposed FORPP!' as a basis for adjustments in the
 
future sectoral allocation of fucd' resources.
 

Other Recommended Chanies and Areas for Action
 

Changes in Programme Titles
 

2.43 	 The Food for Work programme should 
be re-named the Food-Assisted
 
Works (FAW) programme. This would accurately its
more 	 reflect

proposed nature as receiving an integrated flow of food, financial
 
and other resources. In the future, this 
rv w title could remain even
 
if it were possible to shift from an exclusively food wage for
 
earthworks to a combination of food and cash wages.
 

2.44 	 The Vulnerable Groups Development programme does not translate well
 
into Bancjia. It may assume the new title Bittaheen Mohila Unnayan

(BMU) 	programme. This would associate the 
programme more clearly

with 	 other development projects and programmes targetted on poor
women. 
 It would also remain a valid title if in the future there 
were to be 
a seperate agency responsible for poverty alleviation and
 
associated human resource developrient work. 

Inte.gration of Food and Financial Resources 

2.45 	 GOB has found it difficult (a) to predict with confidence the level
 
of allocation in the existing block grant, 
and (b) to match
 
allocations to the absorptive capacity of the 
Upazilas. Thus, not
 
only have there been significant annual fluctuations in the total
 
block grant but there is also evidence of its under-utilisation. In
 
the future the food donors shoauld be prepared to devote a portion of

the domestic currency generated by monetised food aid to different 
components of the revised block 	grant. In time, better feedback ofinformation from the Up3zilas with respect to their development plans
as well as their capacities to use resources effectively would be 
expected to resolve the under-utilisation problem.
 

Implementation Overheads 

2.46 	Another issue, related to the past !ack of integration of food and
financial resources, has been the very low level of overhead 
expenditure in the programmes both by GOB and collectively by the 
donors. 1here are differences among donors in their oflevels
overhead expenditure (ranging frco less than one per cent up to about10 per cent applied to different tranches and components of the
assistance). But at p.oected 1,339 wheat offtake levels for the 
food-assi .zLed pogrt a,,:nes ( ,ncl ud i ng emercjeicy allocations) donor 
overheads as a whole repre:;ent less than 2 per 	cent of the domestic
 



pc'r :ot Qfl of this expenditu ye
value 	 of tile r,:,!, tM.'reoCv'_r, h' yj 

and ac o itablity systems. While this
is devoted to ,iu torn ng 

luw overhead for relief operations, it is
would be a c<mnrrendably 

low for aev.-; Inp ; t, .~t qic-Otirnes. 	 Tfh-. TasJ. Force 
unrealistically
t.4refnre re.:mir, d at, "e r':rs stciuld be nro e rid to 
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b a i t ... ..... . ..	 L evg . .. . . . . tf f e q t i 1 t. 
t. . r is is a matter fcr (Me ai led

t1a :,t 1n,,ti , u r 

cons idu ,-at ion a : s;t,iation i, dr ng up action plans.
 

one of the most
the Task Force regards better pianning as

2.47 	 Since 
enhancing the. develuolmn,t impiict of 	 food-assisted

important mean; of 
on the type of p 0:1 ra;mais, suml J'.a rls arc proviey d iri the text 

pI ,lninU reqo ired,, particuar ly for phy'ical infrastructurs. These 

incliuude
 

(i) 	 it,.,2,;t i or nct just of mardiuM-te&m plans but of a coriti inug, 
over

roll-ing appvoa2h i-o planning at tr',e Updzila level, perhaps 

a milJmum fourci' pcisr 


(i ) i ntroductIn of a complementary rolling programming approach 
levels would be signalled to

under Whoich indicative resource 
three years in advance;the Upazilao up to 

systm of scrutinising individual
(iii) 	 eventual replicaement o[ the 

schemes (principally by donor organisations) by a system of 

:creening 	 and approving aggregate, pihased plans from each 

among schemes;Upaziia, including priority rankings 

methods linked to a system of 
(iv) 	 substitution of sampling 

and rewards in pre- and post-work checkspenalties, s;ancLions 
for the t.otal advance scrutiny of schemes by

as a 	 substitute 
donors;
 

oc'm 	 planning and rat ion;al choice of projects,(v) 	 lbased an 
resources by Upazilas
introduction of multi-year commitments of 


required
to ensure full comp-tion of projects to the 


standards;
 

budgetinventories and maintenence(vi) 	 introduction of maintenernce 
prior 	calli on Upazila resources;planning with a 

modern physical maps at appropriate
(vii) 	provision of full sets of 

as one of the firstdown to 1:25,000)scales (at least 
which an improved planning

essential "foundation blocks" on 

system could be built.
 

Value anl Leakaie_ O1me! ip of Accountabilit_ 

that in the future equal priority should be
 The Task Force recommends 
 it is2.48 	
these dimens.ions of accountability. At presentgiven 	 to both 

is being
possible that a significant proportion of food assistance 

have 	 no developmentinto schemes and activities thatchannelled 
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benefit or that may impose a net cost on rural communities and the 
productive oase of the country. This is the value dimension of 
accountability. It could in fact exceed the leakage dimension - the 
volume of food that is "lost" or that cannot be accounted for.
 

2.49 	The value dimension of accountability. Improving the value dimension 
of accountability will involve a major research effort to identify 
simple indicators of relative development impact among different 
types of activity End diffPrent uses of food resources. It will 
involve an even grea: lr effort in ensuring that all concerned at the 
Upazila level, parti,ularly those involved in preparing medium-term 
plans, are trained in applying these indicators
 

I 

2.50 	Controlling misapprppriation and kakaea . Improving the leakage 
dimension of accountability is conceptuall; easier but in practical 
terms equally difficult. Methods can be, and have been devised 
(principally by the donors) to check that resource allocations are 
commensurate with the volumes of work to be done or numbers of 
beneficiaries to be reached, and to check that wages and entitlements 
are fully provided. (There is still some scope, however, for greater 
uniformity and further refi,-ement of methodology used by different 
donors). There is then a trade-off between the scale on which these 
checks need to be made and the t'ype and severity of sanctions that 
may be applied. The practical difficulty arises when the imposition 
of severe penalties on Upazilns dofeMts one objective of the 
programmes in providing errploymenL or other benefits to those who are 
in need of them. Lrtevertheless, when monitoring data reveal clear 
irregularities the donors hzve shown themselves to be firm in 
adhering to the rules, procedures and principles for accountability 
which have been agreed in advance with GOB.) Another issue in the 
trade-off is the rzlative cost of total or extensive coverage in 
controlling leakage and the chaaper, more restricted sampling 
approach linked to severe .,victions. Establishing an acceptable 
position in this trade-off is ;,'.:atter for further analysis and 
consultation involving not only t;i donors but also their proposed 
new partners (DGMEI and IIiED) on the government side. 

2.51 	 Project Implemnentat ion Committees. The role of PICs in the FFW
 
programme should also come unrb.1 t no,.i scrutiny. Project committees 
have been expected to act pa:iLly in Lhe interests of the workforce 
and partly in the interests of the cormnunity at large in ensuring 
that projects and activities are well implewented. They derive from 
the founding principles of the "Coilla Hodel" for rural development. 
In practice there is little evidence that they guard either set of 
interests effectively. The Task Force has considered the 
possibility of regarding PICs in the future as fi-plementation agents 
and of paying them for their work. If there were improprieties in 
the execution of schemes, penalties could then be imposed on PICs 
rather than on Unions or Upazilas and, by implication, denying 
employment opportunities to the workforce. There are risks attached 
to such a change but the Task Force recommends re-examination of the 
role of PICs as part of a revised accountability system. 



Invoveiient of NGOs
 

2.52 An expanded role for NGQs. There is already encouraging evidence fromboth the FFW and VGD programmes of the positive role that canplayed by NtGOs. NGOs be can help significantly 
in ensuring that well
conceived, 
woll planned and well 
 implemented 
activities
undertaken, hence that are
development benefits 
are enhanced.
also evidence that the There is
involvement of 
NGOs may help
misappropriation to reduceand leakage of resources. There are, however, no
formal mechanisms to promote, 
to select, to negotiate and to monitor
graater involvement 
for NGOs in programme adaptation
implementation. and
One i;nportait aspect of
FORPPU the role of the proposed
in the Planning Commission should therefore be 
to act as an
ititermediary with NGOs (as well 
as with specialised GOB agencies) in
dc,.'eloping 
n, LISOS foodfor resources 
and new linkages with other
development activities.
 

2.53 Sperific immdiate action 
in "VG. One specific means of 
promoting
,Ioscr linkagr.s 
between the VGD programme and both NGOs and relevant
GOB progralwmes 
could be through a proposed major 
new initiative 
in
tho field of poverty alleviation for which World Bank as well as some
bilateral assi.tance is reported to 
have been already offered. This
proposal 
calls for the establishment of 
a new Foundation which would
be registered under the Societies 
Act. The Task Force recommends
. te_s stho
ld b.e talen to PxamSline possible linka es between the
vr. prograni_ 
 .od the _tk oF 
the proposed Foundatio in casedecided by _GOB to set up it isthe same If found to be feasible theseSiniages sh.t] dbo included 
in the design sta e of this new
 

.L~cal Pec._'ourc..oobiisation 

2.54 One indicator o., increasing maturity and responsibility in the newstructure of local governmeAli would be progress in mobilisingr-sources at Zila, Upazila and Union levels. 
local 

sensitive area 
This is a complex and
which has been beyond the specific terms of reference
before the Task Force. 
 Nevertheless, as 
a matter of principle,
mobilisation and deployment of resources 

the
 
raised by different bodies
in the local government 
 system could 
be an important part of the
thrust towards achieving a more rational planning process and better
quality in programme implementation.
 

2.55 In some countries, the 
value of grants from central
government bodies to local
are directly 
linked to the performance of local
government 
in revenue collection and 
other local 
resource
mobilisation work. 
 In others, investment assistance is provided from
the centre on the understanding that 
local bodies have 
the capacity
(and the political will) 
to mobilise local 
resources to operate and
maintain investment 
projects. In Bangladesh, however, 
most of the
financial assistance from the centre does not depend 
on this type of
reciprocity. 
 It would, however, be 
an 
eminently worthwhile target

for the future. And 
an
local bodies early step in the process might be to expect
to contribute 
to the maintenance 
and other recurrent
costs of the projects they undertake.
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2.56 	Two C'nors (US/AID and a group of Scandinavian donors )are currently
 
engaged in exploring the possibilities of stronger local resource
 
mobilisation in Bangladesh. The Task Force recommends that in
 
developing action plans for Institutional strengthening related to

food-assisted development programmesi particularly in respect of
 

resource allocation procedures to local government bodies- full 
account should be taken of the results of these studies on local 
resource mobilisation. 

Linkages Among the Donors
 

2.57 	 Existinaq procedures. There are already good working procedures 
allowing exchange of information and coordination of action among 
the food donors. Specifically, the Food Donors Group meets at 
monthly intervals (or as and when necessary during emergencies), 
chaired by WFP. In addition, WFP and some other food donors 
regularly attend meetings of relevant Local Consultative Groups in 
Dhaka.
 

2.58 	Implications for the future. The changes recommended by the Task 
Force, however, would have significant implications for the future 
linkages among donors. The Food Donors Group would still be 
required, particularly for the exchange of information about regular 
commitments of food aid for the food-assisted development programmes 
and for donor coordination during emergencies.. But a closer - arid 
possibly more formal - mechanism would be required (a) among all 
donors contributing to rural infrastructure work, and (b) among all 
donors e'ngaged in poverty alleviation and associated human resource 
development. In the same way that the Task Force recommends the 
integration bf food and financial resources by GOB, so too should 
the donors be prepared to exploit the complementarity of food and 
financial resources in planning and designing their aid commitments. 

2.59 	Consortia of donors.. In formalising donor linkages consideration 
should be given to the formation of two consortia of donors : one in 
the area of rural infrastructure and the other for poverty 
alleviation work. There is already at least one precedent for such a 
formalisation of donor relationships in respect of the Rural Access 
Roads Programme in Kenya. The Kenyan consortium has been justified 
because the programme concerned is nationwide in scope though each
 
donor member contributed only a portion of the geographical or 
functional (e.g. training) resources required. In the same way, the 
food donors in Bangladesh are already contributing to three 
nationwide programmes. Other donors are making financial and
 
technical assistance contributions in related fields. At the very
 
least, the consortium approach could lead to greater uniformity in, 
for example, the development of planning capacities at Upazila level.
 
The Task Force therefore recommends that during the preparation of 
action plans based on the SIFAD exercise the concerned LOGs should 
develop detailed proposals for stren1thenin9 their, future linkages, 
including .the possibility of the consortium qpproach. 



2.60 In the future, if more food ass"istancealleviating urban were to be devotedrpoverty, pronmotuino tohigher school attendanceor" to other functionally distin:t activities, 
rates, 

required similar linkages may beamong f(od donors, financial and technical assistanceagencies and perhaps internation:ii NGOs.
 

Staffing and Personnel 
Aspects of Transition
 

2.61 If the 
proposed strategy is accepted,

lose it would be desirable not to
the valuable experience of 
those MR/DR officers who have
experience long
in food programmirg 
and in the implementation
assisted dovelopment programmr, of food-s. For 
some Upazila-ievel 
PIOs,
careers shou1ld -,L con idored for" them new
 

to serve as
there UpazilIa Engineers,
being :1 total off 303 UE posts in the countryrecruitment for 'whichis under way or surrounding which
marks i '6o th there are questionposs-.ility of re-assignmentincumbents. of the existingSome PIOs without engineering qualifications mayto join the Upazila Rural Development Offices which 
prefer 

recommends should be the Task Forcestrengthened toOther PlOs may 
handle VGD (BHIU) implementation.choose to retain their current official titleUpazila ofRelief Officers 
iy a revised institutional 
 framework
disaster preparedness and response. for

A fourth possibility would be to
transfer some 
PIOs to 
the DG.EI in LGD, forming the
operational capacity for core of a new
this agency in line with the recommendations


of the Task Force. 
2.62 Some headquarters officers of MR/DR - especially those withexperience aud skills in food programming and allocation work be re-assigned beneficially could
either to the proposed Food Resources
Planning and Programming Unit 
(FORPPPu) 
in the Planning Commission or
to the Allocation Units which would be required in MLGRD&C.
 

Act ion Plnnin
 

2.63 The terms of reference 
of the SIFAD Task Force call for
preparation of three action the
plans, one 
each for FFW, VGD and BWDB.
We recommend, however, that 
at least
different action plans are 
seven and possibly nine
required owing to the nature and scope of
the proposed overall strategy. 
 The areas for action planning are :
 

(i6 strengthening 
the Planning Commission, 
the design of a
proposed Food Risources Planning and Programming Unit, and.the
specification of planning, prdgramming and working procedures;
 
(ii) principles 
and procedures 
for the incorporation of food
resources 
In a revised Upazila block grant structure;
 
(iii) rationalisation 
of staff deployment patterns among 
Upazilas
according to 
size, population, administrative units 
and
resource flows;
 

(iv) incorporation 
of 
the VGD programme with poverty 
alleviation
work under the administration of the RD&C Division;
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with rural
RMP programmes

(v) 	 incorporation of the FFW and 


infrastructure development and maintenance work 
at the Upazila
 

level under the administration of the LG Division;
 

of BWDB to
and strengthening
(vi) 	 organisational adaptation 

with 	its regular work


food aid more closely
integrate 

programme;
 

(and design of arrangements

(vii) 	 strengthening the DGMEI :mnd IMED 


and operational

for further refinement of methods, systems 


procedures for accountability); and perhaps
 

a new 	Bittaheen
creation of

(viii) 	a feasibility stud'y of the 


Unnayan Board; and
 

role of the Ministry and
 
(x) 	 adaptation and consolidation of the 


Directorate of Relief.
 

been very tentatively

for these action plans have


2.64 Timetables 

of the report. Proposals are also put


suggested in Chapter 12 


forward for the financing of action plans 
through the donor consortia
 

None of the action
in para 2.59 above.
arrangement recommended 

planning should begin until tho GOB response 

has been obtained to thb
 
the Task Force
Force. Similarly,


strategy put forward by the Task 

current institutional
 

recommends no significant chanlae to the 


for the food-a ted _gpames until the GOB response
arranseniits 

berJ to be implemented.
is known, or until action plans can 


