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"Rapid Rural Appraisal of the  Feeder Roads Maintenance and 
Improvement Project" - July 1987 

H. Evaluation Abstract: 

The project prrpoee is to develop d i s t r i c t  local  g o v e n m ~ ~ ~ t  
ins t i tu t ional  capabil i ty to maintain and improve feeder roads. This 
interim rapid rural appraisal was in i t i a ted  and conducted by USAID 
s ta f f  through f i e l d  t r i p s  and interviews with project personnel, and 
through swrmary statistics provided by the contractor, Wilbur Smith & 
Associates. The purpose of the appraisal was to provide an 
assessment of project  status and to identify m j o r  issues to be 
addressed i n  the  next implementation phase. The major findings and 
conclusions .are as follows: 

* L i t t l e  discernible progress has been, made in 
in$,i tutionalizing a routine annual maintenance program. 

* .There is a lack of consensus on and c o d ~ n t  to feeder 
road W t e n a n c e  by centra l  and d i s t r i c t  level  o f f i c ia l s .  

* The ins t i tu t ional  framwork f o r  project  implementation 'at  the  
local  level  is inadequate to achieve the  project  purpose. 

* There is l i t t l e  incentive a t  the  local  Lc.;el to adopt 
higher road maintenance and improvemnt standards. 

* There is no strategy to l ink road investmnt dedisions to 
maintenance cost  financing o r  to address significant recurrent 
cos t  constraints. 

Lessons learned: 

* De'veloping a sustainable feeder road system requires 
technical, ins t i tu t iona l  a d  financial  inputs. The FRMIP . 
addressed the  W t e n a n c e  aspect pr!w:rily through 
technical means, by kuildjng higher standard, h r e  costly 
roads. This was done without makirg c e r t a i ~ l  i n  advane 

' t h a t  the ins t i tu t iona l  and f i n a n c i ' .  components to 
.establish and support a maintenance system were i n  place. 

* The current government implementation and policy environ- 
ment could not support the ins t i tu t ional  and financial  
requirenknts f o r  sustaining a high quali ty bituminous 
carpeted ,road system. In t h i s  case, the  level  of road 
paving technology'and standards need to be scaled down to. 

I match e d s t i n g  ins t i tu t ional  and financial  constraints. 



* The  textbook theory that greater inveslmzmt i n  paved higher 
standard reads w i l l  reduce maintenance costs does not seem 
to hold true i n  the current s i tuat ion i n  rural Bangladesh. 
Few of the feeder roads under FRMIP sustain the t r a f f i c  

. v o l m  to jusLify more than a gocd quali ty dirt surface. 
Prenrature paving of som of these roads has resulted i n  an 
increase rather than a decrease i n  maintenance costs ,  since 
not &taining paved roads is mch mre expensive than 
maintaining them. Unmaintained paved reads in the  project 
area deteriorated ta worse than dirt road condition i n  a 
period of two ta f ive  years. 



A . I . D .  EVALUATION SUMMARY - PART I1 

J. SUMMARY OF FINDINGS, CONCLUSIONS AND REC-ATIONS 
. . 

The purpose of the project, as defined by the  G r a n t  Agreemnt, 
Ariienbnt 3 ,  is "to improve rural access by ins t i tu t ional iz ing an 
effective annual routine maintenance and i m p r o v m t  program f o r  type 
B feeder roads. . ." Type B feeder roads connect selected rural 
nurkets, o r  "growth centers", to upazilla (sub-district) headquarte 

o r  to the nearest regional highway. They are  the  highest category of 
road under the responsibility of local  governments. The project 
began i n  1981,, with a f ive  year project  W e t  of $9.2 million. In  
1986 the project  was extended by an additional 4 years, with a 
funding increase of $11.8 million. This raised the total project 
cost  to $21 million and extended the  project completion date (PACD) 
to August 1990. 

2. EVALUATION PURPOSE AND METHODOLOGY 

The purpose of this appraisal was to provide an assessment of 
project s t a tus  and to identify m j o r  issues to be addressed in the  .. 

.next implewntation phase. The appraisal was carried out  by USAID 
s t a f f  through f i e l d  v i s i t s  and semi-structured interviews with 
project personnel, government o f f i c i a l s  and local  road contractors. 
Field findings were supplemented by sumnary s t a t i s t i c s  provided by 
the  contractor, Wilbur Smith & Associates (WSA) in Dhaka. ' ' 

3. MAJOR FINDIhKS AND CCINCLUSIONS 

The appraisal raised a number of design and implementation problems 
which seriously a f fec t  the  a b i l i t y  to achieve the  project  purpose. 
These problems focus around the  following m j o r  issues: 1) a lack of 
consensus on the  project  p rpose ,  2) an inadequate ins t i tu t iona l  
framework fo r  implementation and 3) the absence of a strategy to 
address severe const ra ints ' in  financing road maintenance. The major 
findings and conclusions related to these issues are described below. 

1. . Little o r  no d i sce rkb le  progress has been made i n  ins t i tu t ion-  
a l iz ing a routine annual maintenance program. This is par t i a l ly  due 
to a lack of consensus on and c o r n n i ~ t  to feeder road maintanance 
by personnel a t  a l l  levels,  and a general lack o f '  consensus on the  

,purpose of the project. Although the  grant agreement gives equal, 
weight to mintenance and improvement, f i e l d  level  staff identif ied 
the  pavirig of roads connecting sowth  centers to the  nearest regional 
highway the primjry project  objective. 6 1  o f f i c i a l s  a l so  des- 

.kr ibed the  project solely i n  ~ L - I T I S  of improvement, i.e. the  paving of I 

dirt roads,,ignoring maintenance completely.' This is a fundamental I 

! 
s h i f t  from the  purpose described i n  the original  agreemnt. 



2. Altho~gh decentralization p l i c i e s  formulated in 1983 delegated 
road selection,  maintenance and improvewnt decisions to the upazilla 
level ,  local  part icipation in FRMIP road selection is h s t  non- 
existent .  This is primarily because the Planning Comnission, (within 
the  Ministry of Planning) through its mal developmnt strategy, has 
jurisdiction over a l l  donor-funded projects. The Planning Comnission 
pr ior i ty  i n  road selection is to link gr~wt2-1 centers to regional 
highways. The resu l t  is t h a t  FRMIP road selection has been 
structured to match the project plrpose as understood by district 
o f f i c i a l s  and the  Planning CorrPnission. Since these roads may not 
meet local  government road p r io r i t i e s ,  local  o f f i c ia l s  f ee l  l i t t le  
sense of obligation f o r  maintenance o r  improvemznt. 

3. Efforts  to upgrade road improvemnt standards within the FRMIP 
have been successful, however these standards have not been adopted, 
outside of the  project. Initial construction costs  are higher, with 
mre supervision required to ensure quali ty construction. 

4.  Although it is recognized that mintenance of these higher 
quali ty FRMIP roads is less costly than Mintaining conventionally 
b u i l t  roads i n  B3ugladesh (Tk 80,000 vs. Tk 183,000), a routine 
annual maintenance system has not been put i n  place. Local 
off ic ia ls ;  with limited budget allocations f o r  road constriction and 
mintenznce, have l i t t l e  incentive to adopt the  higher standards, in 
s p i t e  of lower r e c u r ~ n t  costs over t ime .  

5. Of the  270 Ism of feede;. roads improved o r  maintained bk the 
project ,  none has been mintained f o r  more than one annual work 
season, and s o m  not a t  a l l .  Of the 123 km of mads par t ia l ly  o r  
conpletely improved (from dir t  to paved), only 21 km (17%) have 
received any maintenance so fa r .  

6. There is no strategy to address recurrent cos t  constraints and 
no mchanism to l ink  investment decisions to m+ntenance financing. 
The new d i s t r i c t s  created under the national reorganization in 1983 
have limited revenue collecting authority. The Planning C o d s s i o n  
appears committed to invest in infrastructure,  bt has made no 
provision ta invest  i n  d n t a i n i n g  tha t  infrastructure.  

MAJOR RECOMMENDATIONS 

1. USAID, the  Ministry of Local Government (ME), the LccaJ. 
Government Engineering Bureau (LGEB) and the  Planning Co.rmFssion 
should review thrs FRIIP' project purpose and reach a,vreemnt on its 
definit ion and on methcds and ind imtors  of achievement, and 
c o m i c a t e  the  agreed upon purpose to local  o f f i c ia l s .  

2. A mchanisni should be established to t ransfer  road selection 
responsibility tp local  g o v e m m t  uni ts  t h a t  are responsible f o r  
maintaining completed roads. 



3. A feeder roads sector assessmnt should be undertaken 1) to 
identify the key ins t i tu t ional  factors affecting the adoption of 
inproved road standards and routine annual maintenance programs, 2) 
to determine the most cost  effective al location of funds between road 
investment and maintenance, and 3) to r e c o m d  s t ra tes ies  and 
policies tha t  could increase the project 's long t e r m  impact on road 
improvement and d n t e n a n c e  standards. 

4. FRMIP should concentrate the next phase of implerentation on the 
maintenance portion of the  project  purpose. Investment in paving new 
roads should be highly res t r ic ted u n t i l  such time as higher road 
improvemt and maintenance stardards are accepted and adopted. 

5. In the  overall  goal of developing a financially sustainable 
feeder road network i n  Bangladesh, e f fo r t s  should be made to 
encourage the adoption and application of higher road standards f o r  
all  d n t e n a n c e  and improvement, irrespective of funding source. 

LESSONS LEARNED 

1. Developing a sustainable feeder road system requires technical, 
instit-utional and financial  inpts. In t h s  course of implementation, 
the E'EQiIP made the error of addressing the mintenance aspect 
primarily through' technical mans, S building higher standard, mre 
costly roads. This was done without making cer ta in  in advance that 
the ins t i tu t ional  and financial  commitments to es tabl ish  and support 
a &tenance system were in place. 

2. ' The implementation and policy e n v i r o m t  could not respond to 
building the ins t i tu t iona l  and financial  requirements fo r  a 
sustainable high standard road system. With t h i s  as a given, the 
technical solutions needed to be scaled down to mre rea l i s t i ca l ly  
re f l ec t  the exist ing constraints. 

3.  The textbook theory t h a t  greater investment in paved higher 
staldard roads w i l l  reduce maintenance costs does not seem to hold 
true i n  the current s i tuat ion in rural  Bangladesh. Few of the  feeder 
roads under FRMIP sustain . the  t r a f f i c  v o l m  to jus t i fy  mre than a 
good quality dirt surface. Premature paving of som of these rbads 
has resulted in an increase rather than a decrease in maint6nance 
costs,  since not maintaining paved roads is mch mr& expensive than 
maintaining them. UruNintained paved roads i n  the  project area 
deteriorated tqworse than d i r t  road condit ion' in a period of two ta 
f ive  years : 
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Extensive discussions took place during the t rans i t ion  period from July 1987 
t o  August 1988. Ultimately the  G o v e m n t  of Bangladesh was not 
interested in re-designing the project  t o  conform t o  the original '  project  
p r io r i t i e s .  The project  was terminated May 1989, and a l l  of the  phase-out 
a c t i v i t i e s  w i l l  be completed by September 30, 1989. 



ATTACHMENT A 

A I D  Evaluat ion Summary - p a r t  I 

Rapid, Rural  Appra i sa l  oE t h e  Feeder Roads Maintenance 
and Improvement P r o j e c t  - J u l y  1987 

E. Act ions  Required Name of O f f i c e r  Date Action 
r e s p o n s i b l e  f o r  t o  be 

Action Completed 

I. PROJECT RE-DESIGN 

1. Engaye government i n  re-design 
oE FRMIP t o  address  i s s u e s  de f ined  
i n  a p p r a i s a l .  

2.  Carry ou t  roads  s e c t o r  
assessment .  

11. TRANSITION PERIOD ACTIVITIES 

1. Road Improvement and Maintenance 

- Prepare  d e t a i l e d  p lan  f o r  a l l  
road improvement and maintenance 

.work f o r  87/88 work season,  based 
o n , t h e  a c t i o n  p lan  g u i d e l i n e s .  

- Provide o n - s i t e  TA and on-the-job 
t r a i n i n g  t o  l o c a l  government 
pe r sonne l  involved i n  p lann ing ,  
des ign ing  and c a r r y i n g  ou t  t h e  
above work. 

- Design and implement a p i l o t  
maintenance and improvement 
program i n  one t o  t h r e e  u p a z i l a s .  

- Provide t e c h n i c a l  c e r t i f i c a t i o n  
f o r  USAID re imbursenent ,  , '  

Consul tant  
MLG p r o j e c t  
manager/ 
d i s t r i c t  
o L f i c i a l s  

Consu l t an t  

Consu l t an t /  
MLG P r o j e c t  
Manager 

Consu l t an t  

Design 12/87 
Implement 
1/87-6/88 . 

2.  Road Equipment ~ a i n t e n a n c e  

- Develop'and implement program t o  Consul tant  11/87 - End 
,develop d i s t r i c t  equipment: of P r o j e c t  
maintenance c a p a b i l i t y .  



- Procure necessary spare  p a r t s  f o r  consul tant  
previously .procured p ro j ec t  
equipment and de l i ve r  t o  d i s t r i c t s .  

- Ccmplete assessment oE current  consul tant  
condition and use of a l l  road 
re la ted  equipment i n  p ro j ec t  a rea ,  
with spec i a l  focus on FRMIP 
Einanced equipment. 

) - D e ~ e l o p  and implerent s t r a t e g i e s  Consultant 
a t o  improve u t i l i z a t i o n  and reduce 

down time f o r  equipment. 

3 .  Special  S tudies  and Assessments 

- Conduct and economic f e a s i b i l i t y  Consultant 
study on previously improved FRMIP 

  ads; complete previous work 
r e l a t i ng  t o  road c l a s s iE i ca t i on  
surveys and development of road 
s e l ec t i on  methodologies. 

- Conduct recurrent  cos t  ana lys i s  Consultant 
Eor long term planning purposes. 

4.  Training 

- Prepare and implement t r a in ing  Consultant 
plan f o r  t r a n s i t i o n  period.  

-. Conduct evaluat ion oE a l l  Consultant 
t ra in ing  ca r r i ed  out under FRIIIP. 

11/87 - End 
oE Project  

11/87 - End 
oE Project  
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0 ffice o f  Pro jec t  Development and Engineer ing 
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I- In t rod~tct i r~n_--  , 
.* 

I n  I k y  1787, U S R J U ' s  P I - O ~ E C ~  Uevelopment and Engineering Ofvice. 
s taW concl~.rcte.-d a I3apid Rural Appraisal o f  t i le  Feeder Roads 
Maintenance and Irr~provement P ro jec t  (FRMIP). The purpose o f  t h i s  
appraisal ir; t o  provide a b r i e f  assessment, of p r o j e c t  progress and  

I iden t i f y  s ign i f i cant  i ssues which sho~t ld  be addrcsoed i n  the  next. . 
phase LTF i111111~111eritation. Two ' f i e ld  t r i p s  o f  t l t ree days each were . 
conducted in  g rea te r  liangpur and Sylhet d i s t r i c ? ~  by P1il:e Calavan, 
Ol iv ier Carduner, Flanir- Urzaman, I'lanjurul Alam and A.Z.N. Bashir. 
Semi-c,tructured in terv iews wore held' r r i th  I leputy Commissioners, 
E::ecutive Engineers, Upazila Chairmen, Members o f  Parl iament ( in 
Rangpur), b l i l b i~ r  Smith Zc Associates f i e l d  s ta f f ,  and loca l  road  
contractors.. F ie ld ,findings were supplemented with summary 
s t a t i s t i c s  on FNPIIP road  a c t i v i t i e s  provided by Wilbur Smith & - - -  

Associates [ L E A )  - s t a f f  i n  Dhaka. These, s t a t i s t i c s  a r e  provided i n  
Attachmerit PI; Major findings, conclusions and recommendations 
resu l t i ng  .From this appraisal a r e  organized under six top ica l  
headinjs i n  sectiori I11 ~EIOPJ. 

I n i t i a t e d  i n  ALI~LIS~: 1901, the  Feeder Roads Maintenance and 
Improvement P ro jec t  bJas designed and funded with t h e  pgrpose o f  

. inst i+t ional iz ing an e f f ~ c t i v c  r a u t i n e  annual,- feeder road  
I 
.,mi~i&enance and improvem;nt: programm . in  l o c a l  governments ' a t ,  the  
Id i s t r i ck  level. The rap id  r u r a l  appraisal  canddcted bylwR1Dos 
Projec.k Development and Engineering O+fice concludes t h a t  while 
significanl: progress was made i n  accelerat ing k l i ~  pace o f  road 
improve~lmits, l i t t l e  o r  no d iscerr~able p rog r rss  tias been mode i n  
inrtitl-1t9.onaliziny any kind o f  r o u t i n e  annual maintenance ~ ros ram.  . ' 

This is ,  i l l ~ ~ s t r a t e d  by basic FRPIIF' s t a t i s t i c s .  O f  t he  266 o f ,  .' 

paved t ype  B feeder roads in the r ~ r ~ o t c r  Rangpu~, Faridpnr and 
Sylhet: area, B.3 k<m or- 31 i: were paved.-by,-F-RPJP.1 However, o f  t h e  
270 I::m o f  d i r t  o r  feeder roz75 a f fec ted  by t h e  pro ject ,  none 
has been rnainLained over 'more  than one annual work season. O f  t h e  

Krrl g f  roads p a r t i a ~ o ~ ~ ~ o ~ p l ~ t e l y ~ j ~ ~ r o v ~ c ~ F ~ C 1 I P  i n  'the 
past  f i v e  years, only 2 2 m  (11-%) ha-v,~ received any maintenance -- -.-. . 

- , . 
1 "Typc B" feeder roads a r z  defined as roads idhicli connect 

amlecLecl I-ur-ol 1:1arl:12Ls I;rior~ri as  y ro \ rL l~  ... centers  L o  upazila 
Iieadqt.~arIxrlj, I q l o  tl ter:. yr.or.r t l i  ct.n t c r  ,qr.,-,to t l ic  noare'; t reg iona l  
highway. 'They at-e the ,higl'iest category o f  road  under the  
rasponsibi l iLy oJ: l oca l  governmrmts. "Type A" feeder roads 
connect, L'pazila I.IEE!~c~L!L~~~E.I-s t o  the  neares t  regional tiighway and 
a re  under I:!ic*. j~rr isrJ ic t ion o f  t l i c  Roads. and I-liCJh~~py Department. , 

, 
- 1 -  

I 



I 

The lack o f  progress on maintenance i s  a t t r i bu ted  to: I J -,, ' . 
e: v - A lack o f  consensus on and commitment t o  fekder ,ro+d mplntenance y* 

' I by central  and d isk r i c t  . l eve l  off icials. ./ 
\ L- 

- - FI ser ies o f  rnajot- changes i n  implementing en t i t i e s  a t  f i e l d  ' . - 
levels prompted by  d~c~en t ra l i za t ion  policies,' which remo-ved, the  - '. 
element o f  s t ab i l i t y  needed f o r - e f f e c t i v ~ i n s . t i t u . t i o n  building. 

"suspension" and reorganization o f  d i s t r i c t  governments during \ '.. 
the past  t l i ree and. a hal f  year has resul ted.  in.' a-shift i n  the  \..- 
balance ___..._ o-F _ ____ irnplen~entation..resp'onsibilitissfrom -- . -- .  d is t r i c . t s .  t o  the 
cenfer which has tradit ional ly,.  been o r i e n t ~ d  towards road 

w i m p r o v e m e n  t r a ~ t i e r  than. main tcnance. .. . 
7\ ' . 

- The Planning Commisan's gradual assumption o f  a key  r o l e  i n  , 

p ro jec t  &plemeotation and' impo_sition-of a strongly Zentralimed 

locz l  commitm3t-"and capacity t o  ca r r y  out '  rou t ine  maintenance. - 
- Insuf f ic ient  analysis and understanding of ins t i tu t iona l  f ac to r s  

, . !. a a t  the lgcc71 governrl~en$--le~el which creee-incentives o r  dis- , , - i n s e n t i v c ~  t o  a d q ~ u o n  o f  higher roadi!ngroven~ent standards and 
r o u t i j e  ,~naintenan_ceract ices,  and a. resu l t i ng  absence oS 
e f f  e c k z  s t r a  tcgics t o  qddrcss the problem o f  adoption. 

!'I,> 
- Absence of: a s t ra tegy  f o r  addressing recurrent  cost  constraints, 

., ard 1.h ~i:ilq _-_.. i~ ~ v e q , k ~ n ~ n l d e & ~ ~ ~ - t . ~ ~ ~ a & t e n a n c e  -- financing. 

- Excessive focus on the engineering problems re la ted  t o  paved 
roads a t  %lie possible espense o f  d e a l i n _ g o i t h l e s c ; l ~ : :  but  
more widely Jel t  loca l  concerns centered on.,main&enance o f  d i r t  .' 

; roads. .The e f f ec t  o f  th is  i s  t o  l i m i t  pa?ticipation i n  
substantive p ro jec t  ac t i v i t i es .  t o  t ra ined technicians and diminish 
the project 's  influence on other local  o f f i c ia l s  who may h,ave a 
greater impact on adcption o f  improved standards and practices. 

2 The term "improved" r e f e r s  t o  roads which have h e n  
upgraded from a d i r t  07 brick surface t o  a sealed bituminous 
pavement surfacu. 'These roads are also comnionly referre,d t o  as 
"PCICC~" roads. 
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. I 

1) 1 ' 1 ~  p~-:inl;l!-:.* CI-j t::zr'i;l I.IY PO i r l  G~;~~F?C~.IIKI roqd5  fnr I 

~I~I;.~:-CJ~.:~!III!?I i L 1-11- I,I:L!I I ~I:c~I.NII-.+ WIJI-1: I :; VJI I:! L t x ? r  they c u r m ~ c t  one 
o.F i;l.~c Pl,~r)rt.~~lcl Co~~lrnis.-;ion'c. .irler,Lj;fiecl " g r ~ o w t l ~  c1-21.1trzr" 
~l~at-l:r?ks to :I t-oqir:nol I~ ic j t~wny i l v ' t l . ~a  i;l,~l.ic-t:ent: pnos ib le  ' r o u ~ e .  
I I .  I .  I I I I I I I  t i  r q . i r ~ ~ ~ i  ,:re 
C::I:~I.IL~~:(~. Es*c:~"y I-L)+IJ !L~IL.:III? ~,12lr~1:l:l?r.l SII c l i v ~ ? ~ ~  year  is 
j~:l.lj*,.ir:~c !,*; . c : .~ .~ : :~ , *~ - *~ l  ! y , . L ;  ;L! I * !  ;II::I~I~IJ C~IIIIIIIZS~O~. 

. . *?; 11-; LI:: ( 2 % .  lt+..2p~:r c.tpi~zil~!i:. k,llsl 
_ I  

tad: l:.tcc~ll>* con-h-ollcci 
... .,.- - ; r . x ~ : - ~ ~ ~ ~  i~.!lc~dk.':::.J LO fe?;I~?:- t - ~ - ~ . l j  inpl-cva!rncnt and 

':I:.'.~II~:~~I.:,?~Ic:.? c:.!:.-C: i\J :.Iu>;~ i~ l : : ;~y '~ s~(:. I I~ 011 : - ~ 7 ~ d 9  (~~II!?T than 
!. I a : : I :  I :  I ,  ? ' ! ]z- ,~ (j!..l~sr roads  p l o t - 1 2  se lec ted  

I:-...~.,,I:.:,I? : . I : ~ :  1 I I I .  L L Lil.2~1 FTii,ll? roads. 
{'11 1 :,;;;.:.:8:,,: ,-:,.:;; l~;(,a;; j ; : k c ? ;  .... ! S. . .!I , d t . ! * : ~ : :  i;:t;I ~! : :Lr t~:~ivc,  a11d 
I:.os::;~.! zf t .11.1~ : !a-.:~.-:;!:+t~2 ?,F,! CJ: .  I . . -  - L l  1.1;:d IIL>L<!? t12 ~:!s;$i.'.f*/ L l i p  Fr:;pl:(!=' -. . . . .  
: {.;..id ,:::.*!.:~:::.ic., 1:. i ~ ;  !.II:C:~*:.. 



C. Road Ilaprnvcnisnt ar l r l  l,lnin tenarice 



I 

4) O$ the 270't::rn a$ feeder roads improved CII- maintalried by 
Uic projuct,  ~ y n c  I~LIS ,b~x?ri  maintamed ovcr- l w r c  than one 
anr~ugl i.rorl: saasol-l. !3 F .LIIv 1 2 3  KIII n+ r-oatlr. par Lially or  
c o t ~ ~ ~ l e l r e l ~  impt-ovwl (fror;~ flit-l: t o  paved), tmly 21 I<ni (17 %) I 

hava I-oreived #any ~:~air~lrw-ti. \tic~ SC) - far ~ , E ~ E ? c ?  Z. LaLlstics i n  
n ~ t a c l l l l ~ ~ r ~ ~  13). I 

6) Il~pcmding on construcl:ion standards usctJ, a paved f n e d w  ' 

road  receiving n o  tmintenance can deterior-ate t o  worse than 
d i r t  road condition in ~ I V O  LO .Five years. 
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I I i 5 1 : i  t1.1 t i o n s l  FucLors wliich aftm.L adoplior,~ o+ improved road ' 
stanclerds grid ' rout ine annual road n ~ e i ~ ~ t a t ~ a r i c e  programs, i i )  
deCerminc the  ntosl: cos k o f t e c t ~ v c  a l lace~t ion  o f  f ~ l n d s  be tween 
roa$ ir'lvosto~enl: ulii l road alaintcm~wce, ili) rccoa~rnend 
s t ra teg ies  and pol ic ies which c o ~ l l d  incroaso t l ie p ro jec t 's  
long I.(.-.I-III ia~pctcl: rtrl runcl ~I I I~~OV~: I I IL ' I I~  a11d t ~ ~ ~ i r ~ t v n a n c c  
skaid icrds 

2) ,Fl'ilflIP r; l~ould c o t l c ~ ! ~  ~ L r i ~ t o  tire IIW: L 111ias~ of I J I ~ ~ J ~ L ! I ~ I U ~ ~ I . . I I : ~ O ~  
on tlw ~ : : a i r l k ~ ~ i ~ r i ~ c : ~  po r t i t x i  01. the ~I'O-IL?C~ I?LI~-IJOGE. 'r l i is 

]could be skartesl by a) es tab l is t~ ing  a r o u t i ~ ~ c  arinctal 
I 

.dJ,)maintelianc. pronr~irn on PRPIIP imprnvcd roads and ,other feeder 
ruads uf equal ~ t i t l t t l ~ r d ,  b) Ucvclopllig and u.;Li\blisItlr~g a 
maintenance pr-ogr-om for- heavi ly  ~ l s e d  d i r t  r-oads whicli could 
be adopted by l oca l  govcrnnwnte u n t i l  funds b~corne avai lable 
f o r  ~ar~itita.initig rrlorc, paved roacl.;. 

: D. ~ e c u r r e n t  Cost Financing 

Findings: 

ble did n o t  assess upa=ila al locakions t o  rnaintenancc oC 
irsproved road& 'Slicse a r e  general ly t l iouql-~t t o  be minimal 
although some upa i i las  a r e  1:norun t o  bc implementing 
improvefllent progralns Sor bo th  type A and type B roads. 

' I Rangpur o f+ ic ta ls  repo r ted  spending an average o f  Tt: 90 l acs  
\ , annually on a l l  types o f  road  v~orl:, while Sylhet  repo r ted  

spending TI: 120 lacs. The assessment team est imated t h a t  n o t  I more tlryn 15% o f  those amounts were spent on i-oad maintenance 
ac t i v i t i ss .  . Nost i s  eprn t  on sur fac ing dirt: roads and 
building br idges and culver ts .  

2) FRtIIP, road  imptkv&ents i n  Rangpur (26 Km) and Sylhet  (17 
Km), 11ave increased the  ann~tal  r e c u r r e n t  c o s t  budget by a t  
leas;! 'fl: 22 :lacs and TI: 12 l a c s  f o r  each respect ive ly  
(usc;i.~l~~i.~ r c ~  lot J r o~l.Linu annual ' rt~aintcnancc. COE t.; from l i n e  bd 
i n  At tac lment  f i ) .  'I'llis i s  ~ ~ q u i v a l s n t  to. 1637 and 67% o+ 1 Rangp~lr'r, and Syl l lct 's rx;Lirnatcd annual rcmd fl~aintcnancv':~.' 
buclgc~kl; (austlalit~r~ 15;: d+ I:lwir road funding 'goes:. t o  
rr~nil~l:c~t~,.~nt-c.:). I:'r.f~,jc.c:t. cFft,rl.c t.r.1 nrltJrec,.; Lho ruct.tr.rcr11i cosL 
i ssue ~ k l p p ~ d  i n  I ~ I - c h  198;1 with con~plct ion o t  the Syract.l.;m 
Univw-!sj t y  loca l  j ,~.~ l~ l ic  f iriancu r;l.~ccltus. 
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/ I h  
I . 4  

# m 
I 

,-. 1 

c~~rt-c:~~I: ly IIIIIJ~WV~.LIJ), itrid c u r r c ~ ~ t  p r a c t i c ~  o f  EIIII~~I~O~:IIILJ 1 k 
~ ~ V E S ~ I I I E ~ ~ S  i n  IlekJ road improvcrnents r a t h e r  than maintenance, , 

, , it. scerns un1il:ely a t  .best:, t h a t  FRPlIP improved roads w i l l  
1 

t-uceive adptju,5L~ .funds f u r  111ai11L~'nance Srom cu r ren t l y  
avai l i lb la sources. 

1 , 
I - 4). k:iecutivc .engineers and Ueputy Commissioners. i n  Rangp~~r  

and Syl l iet  1 ) is t r i c ts  recornmended t h a t  t h e  share of p r o j e c t  . . 
furids nllocat'ed t o  rr~aintarlance should bc g rea t l y  increased - - La 

(WY I~r.lcu I?. Nbngpur ,o FSicials repo r ted  ge t t i ng  r e q ~ ~ e s t s  . '2 . 
from loca l  citizens t o  remove darnaged blacktop from : : 
un~nn i~~ ta i r i cd  r-oads on the  a r g u ~ ~ i c n t  t h a t  re,turning the  roacl t o  
a d i rk  sur face woulrl make i t  more passable. "1 

I i:4 

Conclusions: :(!m 
: . 

1) Tlw c r i t i c a l  1inl:agc needed Imtween i n f r a s t r u c t u r e  
investment planning and recu r ren t  c o s t  f inancing has n o t  been 
made i n  t h i s  pro ject ,  and t l i c re  i s  no ( 5dencc t h a t  t h e  
linkage i s  being made outs ide of-. the pr, l e c t  frail~eworl:. 
Local governments dependenl: on ex terna l  inpestmenkt f i ~ a n c i n g  
a re  constrained from enlarging t h e i r  revenue base t o  permit 
f i n i n c i r ~ g  o f  r e c u r r e n t  costs, and t l l e  c e n t r a l  government has 
a p p a r w ~ t l y  f a i l e d  t o  increase operat ing e::pense budgets t o  
match increases in r e c u r r r n  t costs. A1 t t~ough the  p ro jec t  did 
ha& a p ~ l b l i c  .Finance component u n t i l  ea r l y  1984, khis e f fo r t :  
tlirJ n o t  apprxtr to i r i f l u ~ ? r ~ c c  roat l  irnprovcmcnt planning o r  
incraase r-ocur-rent coa t  finar~cirig. 

.;( 
3 1.hi1.1g +~ULI~(?!: i n  I \ t t ac l i~~ t i? r~ t  R ( l ines ~~,LIIICI e), VJQ 1:; ,': c.sLii:~,ltr? t l~ol.  lrlw cosL u f  ruuLinc an~\u.\l ~nn.intenance 101- t l i c  I,.'. 
currat I t r~etvm;*lr o.F, irrlprovecl type P f eedcr I-uads in groa t a r  ]I.: 
Rangput- and Syl l le t  combined is l'k 321 l a c s  pe r  year. R Iligh i j .  

I . .  .' 

est imate o f  t l ie  amounl: currently avai lable t o  meet t h i s  c o s t  I... . :fi ' 
i s  TI: '92 lacs (15% o f  TI: 90 lacs +' 120 lacs). , Therc+or-c:, c.;: 
only 10% o f  recurt-ent c o s t  f inancing appears t o  bc n r c t  a t  

v ., . - t h i s  time. Xi: a l l  iniprovad roads were or ig ina l ly  b u i l t  t o  1:: FFiPlIP standarclr; (only 2O% art= al: present), t he  c o s t  o f  annual 5 y 
.. . 

rnaintrrlance wol.~i.d drop by ha l f  t o  TI: 164 lacs  and t h e  
proport ion o f  avai lable maintenance funding wo~t ld r i s e  t o  a 

20%. , In  e i t h e r  ca!%e, . t h i s  percentage f i gu re  is declining 
i! : 

gradually each year, because more roads a r e  being imprrwrd !. .:. 
bu t  n ~ a i n t ~ n o n c c  Fi~ianciriy i s  n o t  increasing. 'The di++ercrlce /.:.; ,. , 
in c q s t  accardiny t u  roacl standards i l luscratrns t h e  ' i~~~por-l:nr.~cs o f  Iii!lh,?r rood itnix-uvonmit standat-do i n  I-erh.tr:iny 
PCCU~-PI?I'I~. C C I C ~ ~ ~ .  

Cur~ t in i~u -~g  i r~vcst~nc?nts i n  inlpr.wving roaclc rrhen thc  pr-es,ent 
= 

d e f i c i t  i n  mainkenancu financing i s  as  high a s  i t  appears t o  1. ' . I, 6:.  

br? i1.1 RancJp1.w' a rd  Syllie-t, may well lead t o  a kroreening r a t h e r  , i.,. 
tli-ltn ictil:tr-ovc~rne~~C in r-ltt ol, road access b e c a ~ ~ s e  unr~~ainti.rinr.cl !:, . . , 
pavarj r 'u~dl;  ~ v u r ~ l u a l l y  beconto l ess  pnc,r;ablr. t l iari d i r t  roads I *  

1: 



I P" 
. . which can ba a t  1eas,t,,mihinlally maintained with Food For IrJorl: 

programs. Noreover, a f t e r  four  o r  f i v e  years, unmaintained 
\ paved roads become a major financial l i ab i l i t y  because / 
) reconstrudtion must begin with the e:cpensive process o f  . , - k removing broken pnvenlent. Deputy Commissioners and E::ecutive 

Engineers , in ehe "old" d i s t r i c t s  a re  aware o+ t h i s  problem 
and r'ecoamend, as a temporary solution, t h a t  the r a t i o  o f  
FRtlIP'road n~oiritrnatice funds t o  improvement fu11cls be 

ZF' increa'3ed .FI-~III the cur rcnt  25 % t o  100 % o r  150 %. 
I I . Recommenclations: ' 

11, New e f f o r t s  t o  address recurrent  cos t  constra ints must be 
in i t i a ted  as soon as possible. This should, begin with a I - 
detailed analysis o f  actual  maf'ntenance fundinq from a l l  
sources and a cos t  analysis t o  ve r i f y  i f  the conclusion1 
presented above i s  accurate. Second, a review o f  a l l  
feasible options f o r  increasing recurrent  cos t  financing . 
should be undertaken rr i th part ic ipat ion o f  the Ministry o f  
Finance and other government bodies responsible f o r  making 
policies on local  government, revenue generation and cent ra l  
funding of  loca l  operating budgets. This e f f o r t  should be 
coorclir~atcd p r i t l i  o thcr  donors i r~vo lvcd i n  feeder road 
dcvelop~neri t e Ff o r  ts. 

2) USRID and the M L G  should agree on and establ ish a clear 
1inl:ayu betwucn ~nvcctlriurit financing f o r  ricw rood 
imprnv~rr~cnts oltd planning f o r  long term recurrent  costs. 
This could be done by requir ing t h a t  d i s t r i c t s  proposing new 
feeder road improvement schemes must also prepare a 
convincing recurrent  cost  financing plan f o r  t h e i r  exist ing 
road netrrorks and proposed new roads. TA.should be provided . 

:$'?. ;;- .assist  d i s t r i c t s  i n  preparing these maintenance financing yfl ans. D is t r i c ts  whbkare unable t o  demonstrate adequate e 

V levels o f  financing f o r  r ecu r ro r~ t  costs should be l imited t o  
road mointsnsncc funding only and TR t o  ass is t  in maximizing 
use uF exis Ling maintenance funds. 

3) I n  urder tn pro tec t  the project 's previous investments i n  
road improvements, and t o  demonstrate and t e s t  the capabil i ty 
o f  loca l  governments' i n  delivering rou t ine  annual 

a maintenance, a l l  roads improved under FRMIP should be put  , 

under a special maintenance program (see recdmmendation C.2 
above). I 

Findings: 

1) 1) ist r ic t  I3onrl Ihvc lo l~r~ icnt  Co~nn,ittees (DRDCc) were crbated 
dn r i ~ i y  negatiat ion o f  the Grant Agreement e:ctension i n  August . 
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Upazila C l ~ a i , r n ~ ; t  anti Mbmbers o.f Pnr l i a r t~cn t  r.:liorn w e  
i n  tervje:.tcd k m - t - .  vniv$ysal ly dir;noti e f i c t j  b r i  t h  t h e  UHUC 
sy5tu:n. 'i'ticit- 11:trirl ro~rlplair i t  was t l ~ a t :  road e c l c c t i o n  ' 

d e c i s i o n s  hard pt-cviou41y been made and t h e i r  p r e s e n c e  vjas 
o n l y  rer !uos ted  -Fcr concur-rence.  Some c:~:ecu Live e n g i n e e r s  
v o i c ~ ? ~  tJio~n.kis-Fncr~.i017 w i  t l t  k I 1 ~  m-t- t ; r~gelna~~ t becl?.use t h e y  felt - i t  was n o t  p r a c t i c a l  .to uc,c h commi t t ee  system to tender f o r  
r-uacl . d:2V!?h!~mf?ll . .  r w t - I :  and  Ist-.c:\u:;c? they an t i c i p a t e d  t h a t  
e i e c t o r l  : - E ~ ~ - - . . ; ~ I . I I . ; \ ~ : ~ ~ J C ? ' I - ;  v:octld I x  unli!:?ly to ~ J I - E L .  wiLh e a c h  
I J ~ !  IP I "  ; I 1  I.!~!-,S*: !:I 111 l I i  l11] i . t I I t>Ci\  Lilill:; \,J!'fir'l? I li5kr-il 11.tkPlJ r!l:p.t~il)" 
: I  I .  1 : . 1 1 ! ; . ~ . . t l l t  liv::: .yr.111~ j l  ~ ( l o r v i t w ~ d  ~ c I ~ L  L l l i l  k 

. , i:lw !.W:l)C!; IN 11.t I t :  !;CI;:WI be 'r.f?lil ZICI:~ I I ) ) ,  I W W  21 l a  1 ~~~r is lx \c l s  i n  
r..:vwy ~.ii.:;l.t-,i~z L. 



F. D i s t r i c t  and Uparila Capacit ies i n  Road Development 

. '. 1) I'LII'~C~~CII ILII l ~ ,  LIw I : L ~ ~ I - w > ~  J~ci.11 ~JCJVEV'IIIII~I.IL sl.r.~tt:ki~rc: I:i\Il ' 
LIE i:houqIitr of i r i  t c r r m  of t l i r c ~  cll.F.tet-enk ~ i . ~ i : 1 2 \ j l l r . i l ? ~  C I I  ~UC~II 
g o v u r l - ~ ~ ~ ~ e ~ i  td:, a) 'J$d" nr-.iat d i s t r i ~ i x ?  i;'c.~l~lcl I i~  cur porh ta  IE 

.j sea,k uf ' t l w  c:~lcl d iu t r i c k  I.i~acJclt.ti\r Lers, 1,) "r;(1'~t1" riwt LJ J.'; . .  I 

dia.tr icks w lA : I~ l  v~w-e  carved nul: o f  t l ie  ter't-i'lory o f  Clic n ld  
d i s t r i c t s ,  ehd c) upazilas. Tlie f i r s t  are, +or  a l l  p rac t i ca l  

. . purposes, ident ica l  t o  the  o ld  . d i s t r i c t s  i n  staSf and 
y aclrnihistrative capabi l i ty.  They s t i l l  c o l l ~ ~ t  and spend t l l o i r  

1 

oiyn revenues. ; TI.is main d i f f ~ t - ( ~ ' r ~ c e  i s  t h a t  t l i c i r  geog: apliic - area  has been' grsakly r-educed. The second category o f  l oca l  
ol governnronte, I:I.I~ "real:' new clistt- icts, h ~ v e  a cu rs  s ta f f  and . SCIIII,~ u f . i i c ~ '  fac i l ik ics,  b u t  SO f a r  been ~ n a c t i v e  i n  t h a t  

they have ~ K I  ca rk ra l  funding otl.l& t lmn tlmt necessary t o  I 

I main.kain their 'staW, and l ~ a v e  r ~ r ~  ~ P V C ~ I L I P  c ~ l l e c t i o n  

author i  ty. 'I'ha 5 Ld,i.F. .wan . rsainly I-C!C:I.LI~ L ~ r l  I t ' w n  I:Iip lor.!wr 1 

~~pnl:.j ol: I 1 1 ~  talc1 i1isl:ricl.s arid i.; u l: c igni  f i t i i ~ ~ l l y  1ot.rr.1- 
cnl jbcr  tliw thu i r  c o l l e a y u ~ s  i r ~  Cl  IP "131r.:" I IWI rlir,trir.:l:!;. 
 heir or-ya~i izat ional or- ~~nl>le:~ic~it.;lCioti cap: lb i l i~y i s  so :Far 
t.tr~Le!~l:~i-~l. 1'1;~ t~l~it::ilc;s art? Lhc? ~111a1Irx;l ~111il.r. 1b1.1 t CIII I . l i ~  ./' ~*II~LIIc ;~~.~IIL!DI-. l:u 1-11> kI.1~ IIICI:;~: ' ~I~A:@.IIII~:* ~11ir1 i \ t I ~ t ~ i ~ ~ i ~ L ~ - < t b . ~ v r ! l y  
c,apnlA?. l l ~ j s  IJLI:II i l:y ~ j t 1 ! 1 1 1 ~ -  ~YUIII 1.1 i t ?  facL l.l>#?! I I m i r  L?J.CI:~.I~I:I 
qovc?rnnr~?nlr .;irucl:~.we and I-el.ah.ively small pup.iloLiori s e t ~ l l  t o  
cultivertc. .Fairly responsive l oca l  lehdarsli ip, c711cJ .tlii\t: t h i s  
lead@rsl i jp h+.s yr-eater corltt-01 over- revenue and develop~wri t  
funding from t l ie  center  than eve11 t h e  olcl d i s t r i c t s .  J n  
addi t ion t l icy have 5iyni.Ficank sources o f  l oca l  revenue. 

2) A t  t h e  distr.ir:l: Jt+vc?l, t l ia  asi,c-.s~.rncrit team .fo~.tnrl t l ia t ixdy  
c:ie_c?!kis!c engir1ecr.j in the  "old" d io t t - i c ts  vtet-e f u l l y  
convc+rsant i s r i ' i h  road dcveloplnwil: ia:url: i n  t h e i r  area. I l c p ~ l t y  
Cornmissionw-s and ul.lrcr oi+icial:; c l c a r l y  r e l i e d  on the 
e;:r.cutivo e r i g i r i ~ ~ e ~ ' ~  t13 a n ~ * ~ e r  cur q ~ t f ~ t i u n 5  un +eeclc?r roads 
devrlopmeni: platining. In contrast ,  the  t ram found t h a t  a l l  . 



r~ r i t t c rn  descr ipt ion 0.1 main public facilitra.; connected by 
each road. 

Z2 l r t  1 . 1 1 ~  U U L I ~ ! ~ .  c ~ F  q~lrmtionic~q, it: I.tr~~c-nr~tr.~ i ~ t c .  roasirtgly c l ~ x ~ r .  
Irliat n~.qpt , o f  t1.1~ , cur-rcn t mair l r i t  1an1:c wxi: 1 t1  I(! Y igni.Fi~r7rlL 
improvt-.r!te~t~jgrl;-on t ypo H feeder roads is cu r ren t l y  being 
undert i l ren un d i r t  roads a t  the? upazila l ~ v c l .  netwren Food 
f o r  IJnrl: programs, t l ie  IJSflID/CAli'E Dridyca a n d '  Culver ts  
program, the CIDn funded Rural Plniritcna~;ce Program and t l?c i r  
ovrn blocl: gr-ant ~Fi~~tr lo, ~tpa::ilas have eul3stnni5al rooowccls t o  
conduct ,road main te~iancc and i~~tproveccle~ ~t worl.;. & l  t l io irgl~ some 
upi~zi.las Iiavc I)taarl 4:o~lntl - to un11ertal:r road paving work, tllis 
i o  cu r ren t l y  1irctiCctl 139 block gr'arlt furlcll~ty cor~r;l:raintc, and 
most o f  t h e  intpt-overnmt v~orl: involves constt-ucL,ion 0.4 b i idges 
and culverts. 

Conclusions: , 
0 .  

1) 10 t&rn of q v c r a l l  administ rat ive and planning capabil i ty, 
ti19 assese~~ient  tea111 f e l t  t h a t  u p m i l a s  were ~ t r o n y e s t  [ f o l l o w ~ d  by "bldt* d i ~ t r i c t s  who a r e  in t u r n  more d i s tan t l y  
followed by ney d i s t r i c t s .  I n  terms o f  o v e r a l l  technical  
ca@ilil.:y f o r  more complex a c t i v i t i e s  such a s  improving 
e n t i r e  s t re tc l i es  o f  roads, the  "old" d i s t r i c t s  c lea r l y  ranked 
first, w i  tli upazilas and new d i s t r i c t s  abo~ct- equal. , 

2) Wlicn FRI.lIP was s tar ted ,  only about 5% t o  6% o f  a l l  t\/pc. B 
f eecler road!; v ru r c?  pavcd. 'TI>@ l l ropor tiuri i n  t h e  t l i rec  o ld  
d i s t r i c t s  i s  novr 15%. O f  t l ia t ,  31% o r  83 Mm was sur-faced by. 
FRtlIF. Another 10% have a I4erringbone Hricl: surface. (l-ll3EO. 
'The Iiig11 pr-opur-tlun d.f t ype,  11 I wc lc r  roods which a r c  aa r t l l  
r a t h e r  .than c,uri:aced (74% i n ,  the  th ree o ld  p ro jec t  
d is t r i c ts ) ,  and t h e  l a rge  amount: O F  resources .  which seems to  
b c  devnLo::l {:I> ~naintenance o f  e a r t h  roads most l i ke l y  has a 
major impact on the a t t i t u d e  o f  l oca l  o f f i c i a l 5  towards road 
r,ur.facing an? ntainl:crnarice ,o f  paved roads. T ~ E  FRPllF p r o j e c t  
has conceptrated most l ieovi ly on the  niairrtenance o f  pavcd 
roads as the Icey problem t o  be solved, and has found .tlia.l: 
paved r-cads a m  c~urtcral ly i n  s~ccli bad shape t l t a t  cmjor 
repa i r s  o r e  riuct..;c,ary before  rou t ine  maintenance prc~gc-ant.=, can 
bc star ted.  It mems lionevcr t l i a t  loca l  o f f i c i a l s  probably 
sea. paving pr inc i l rn l ly  as  a so lu t ion  t o  1:hv problem ok 



1) The val id i ty  
tas trxl tlir.ough 
t h i s  should be 

o f  I:hc cont:lusicms uutl ined above should' be ' 
Inure t.::t~risive +ic ld investigations. Ideally 

dune as !>art  of- the planr~rd +ceder roads 
sector  asses~mcnt/pt-oject evaluation. I f  it i s  conFir.mccl 
that:' ?)   no st feeder road maintenance e f  f -or ts are cond~~c tcd  
a (: t . 1 ~  t ~ j m ~ i l a  11?vr-.l, b) ~IIOSLJ 12 r Forts arc'  111oy t l y  FinonccrJ by 
FFbJ a1111 FIfCJ rulnl:e~l progritrrlt;, i.wd ccnLra.L guver-ri~ne~iL bluel: 
grants, c) local o+Ficialr; arc rllorc prtssucl w i t 11  tt ic rionrl t o  
main tai l)  d i r t  roads, d) investrnrmt and r l ~ c ~ ~ r r e n t  cost  
coristr-sink arc  four~d t o  b e  a sicjnificant l imit ing f ac to r  on 
the amount 0.C road p$virig vrliich should b r  undertal:eri, t l l r 2 1 i  

USRID and the  MLG should consider adjusting the p ro jec t ,  
e f f o r t s  t o  ass is t  upazilas i n  improving the resu l t s  o f  the i r  
exist ing e f4or ts  i n  improvemcnk and maintenance o f  d i r t  roads 
an'd reduce thq -focus on augmenting the stock o f  paved roads. 

2)  ilk e f f o r t s  in  s e l e c t e d  upazi las  a s  descr ibed  i n  the 
g r ~ n t  al)rec.elenl. s t~ould be i n i t j a t ~ d  oiLh the idea of tes t ing 
less  cap i ta l  ; i n ta~s ive ,  and more graclual approaches t o  road 
improvement SLKII as t l ic  idea o.F phased cotistruct ion where a 
ser ies o f  c~raclual i r~~qrovrnenLs are mado alone) a cornl~lutx 
o(:r.etct~ o f  road o v w  sovcral  years. Coordiriatcd us& 01. 
e::'isting FFkJ, upa=ila block grants, and local ly  grneqatc/d. 
rcvenues d-~oulcl Lje encouraged t o  cov,cr nnn~lo l  rnairlte~~unce 
KO.; Ls. 

I 



I I 
L .C . LS C C L C L  ticea 1 

Ranovuc E a t i d v u c  S v l h e t  T o t a l  .- 
1. ( a )  T o t a l  KH of Feeder  Roads 

(b )  T o t a l  KH of Type A Roads 
(c) T o t a l  h'W of Type B Roads 
(d )  T o t a l  KW of O t h e r  Types 

. (Not A o r  B i f  t h e y  e x i s t )  

2. ( a )  ~ o t a l  KH of pucca Type U 
Feeder Roads - 

(b )  T o t a l  KM of HBB Type U 
Feeder  Roads 

j(c) T o t a l  KM of Kutcha . ~ y p e  I). 
Feeder Roads . 

3. ( a )  T o t a l  KM of f e e d e r  roads  
comple te ly  improved by FBMIP 

(b )  T o t a l  13I of f e e d e r  r o a d s  
p a r t i a l l y  improved by FWIP 

. (cy T o t a l  KM of f e e d e r  r o a d s  
improved ( l i n e  3a  + 3b)  

(d )  z.E;?i-of FBHIP improved r o a d s  
.--. t o  t o t a l  f e e d e r  road hU . 

( l i n e  3c/laxlOO) 
( e )  % LFi of FRHIP completely improved roads  

t o  t o t a l  pucca road KH 
( l i n e  3a/2ax100) 

4. ( a )  T o t a l  KH of f e e d e r  r o a d s  
na inca ined  u n d t r  FGMIP 

(b )  2 F M I P  roads  main ta ined  t o  a l l  
f e e d e r  roads  ( l i n e  4a/LaxlOO) 

.(c) T o t a l  KM of pucca f e e d e r  
toads  ma in ta ined  under  F W I P  

(d )  2 FBHIP pucca r o a d s  m a i n t a i n e d  
t o  a l l  pucca r o a d s  
( l i n e  4c/Zax100) 

( e )  T o t a l  \M of HBB f e e d e r  
roads  ma in ta ined  under  FBNIP 

( f )  2 FWIP HBB r o a d s  ma in ta ined  . 
t o  a l l  HBB r o a d s  
( l i n e  4e/Zbx100) - 

(g) T o t a l  K2i of kutcha r o a d s  
na inca ined  under  FRMIP 

(h)  2 FBliIP kutcha r o a d s  m a i n t a i n e d  . 
t o  a l l  k u t c h a  r o a d s  

( l i n e  4g/2cx100) 
5. (a) T o t a l  W . o f  pucca r o a d s  

improved by F W I P  v h i c h  

-%- 
r ece ived  FRMIP main tenance  

(b )  % of t o t a l  FBHIP improved road 
v h i c h  r e c e i v e d  E W I P  

maintenance ( l i n e  Saf3cX100) 

2067 (XW) 
1450 (XW) 

609 (W) 

75.62 (W) 

60.04 (W) 

473.61-(W) 

26.42 (W) 

13.64 (W) 

40.06 (W) 

2% (XW) 

352 (XW) 

21.12 (W) 

1% - 
16.00 (W) 

222 (XW) 

o r  (XW) 

4.29 (W) 

12 (XW) 

950 (XW) 
447 (XW) 
503 (W) 

I 
'NA 

50.90 (W) 

404.35 (W) 

40.12 (W) 

13.62 ( W )  

53.74 (W) 

5.62 (XW) 

I 
032 (XW) 

61.77 (W) 

6.52 

50.42 ( W )  

1212  {XW) 

3.35 (W) 

7 2  ( X W )  

793 (XW) 
202 (XW) 
511 (W) 

NA 

142.60 (W) 

39-45 (W) 

329.07 (W) 

16.87 (W) 

12.50 (W) 

29.37 (W) 

3.7% (XW) 

121  (XU) 

64.40 (W) 

0% 

4.7 (W) 

32 (XU) 

- 
. . 

02 (XK) 

59.71 (W) 

18% (xw) 

- 
02 (XU) 

3010 (XW) 
2187 (XW) 
1623 (W) 

NIL 

266.37 ( i ; )  

150.39 (W) 

1207 ( W )  

- I 

03 . 4 l  (W) 

39.76 (K) 
_.- 
1 2 3 ~ 1 7  (wj'- 

\. - 3 -22 (XU) - 
. - .. - 

311 (XX) 
I .  

3 -3.5- (W) ., -. 
I 

'-: .z: 42,-- 
' 64 (W) '. . 

5 1  (XU) 1.' 

21 (Wl \ 

j 17% (Xi;) 



I 

6. (a )  Average Taka c o s t  per  KH f o r  
improvement work on FRMIP 

(b) Average Taka cost  per KN f o r  
pucca maintenance work on FRMIP 

(c)  Average Taka c o s t  per  h3.I f o r  
kutcha maintenance work on FWIP. -. 

(d) Estimated annua l  c o s t  of rou t ine  
maintenance f o r  pucca roads 
improved' by FRXIP - 

(i) I n  Taka per  KM 
. ( i i )  T o t a l  ( l i n e  6d( i )x3c)  

(e).  Estimated ' annua l - cos t  of rou t ine  
. maintenance f o r  a l l  pucca - 

t oads  
( i )  In Taka per  h% 

( i i )  T o t a l  ( l i n e  6e( i )x2a)  

7 .  (a )  Tota l  road KM mzL;t~iz.ed - 
more than  once on FRMIP 

(b) Total  pucca road KM 
maintained more than  once on 
FRMIP 

( c )  Tota l  kutcha rbaa k& 
maintained more, than once on 
FRMIP 

(d )  %.of a l l  road KM maintained 
more than  once oq FRHIP ' 
( l i n e  7a/ lax100) 

( e )  t of a l l  pucca road t;M 
maintained more than once on 
FRMIP ( l i n e  7b/Zax100) 

' ( f )  % of a l l  kutch'a-road KM. 
maintained more than  once.on - 
FRHIP ( l i n e  7c/ZcxlOU) 

8. (a )  Total  No. of  br idges  6 culve-rts 
less  than  40 gt. b u i l t  under 

- FEWIP -. 
(6) Tota l  No. of  brSdges 6 .  c u l v e r t s  

g r ea t e r  t h a n  40 f  t. b u i l t  under 
F w x e  

(c) Tota l  No. o f  b r idges  b c u l v e i t s  
l e s s  t han  40  f t .  maintained under 
FEMIP 

(d) Tota l  No. of  b r idges  b c u l v e r t s  
g r e a t e r  t h a n  40 f t .  maintained 
under FBMIP - 

9, (a) Tota l  No. of different roadz 
rece iv ing  improvement vork 
only under FBMIP 

Farrdpur  . Svlhet Total  ' 

J-.200,000(W) LeOSO,OOO(W) 1.150.000(H 

8S.OOO(W) 70.000(W) ~ O . O O O ( W  

&!.OOO(W) 8.000 (W) 8.OOO(W- 

as.ooo(w) 7o.ooo (w) sd.ooo(w) 
4.568.000(W) 2.056.000(W) 10.024.000(W) 
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FEEDER ROADS MAINTENANCE AND IMPROVEMENT PROJECT 
(388-0056) 

' ~CTION PLAN FOR 

JULY 1. 1987 T O  CIUGUST 31. 1988 



I. Summary. . . . . . . . . . . . . . . . . . . . . . . . . . 
11. Current Implementation Status . . . . . . . . . . . . . . 
I I I. Strategic Issues . . . . . . . . . . . . . . . . . . . . 

r A. Lack of consensus on project purpose . . . . . . . . 
> 

!$ B. Inadequate In~titutional Framework for Implementation 
C. Recurrent Cost Constraints and Implications . . . . . 

IV. Transition Period - July I, 1987 to flugu5t 30, 1988 . . . 
A. Purpase of Transition Period . . . . . . . . . . . . . 

I B. Design of Phase I1 Activities . . . . . . . . . . . . 
, 1. Implementation Objectives for Phase I1 (8) ; 

2. Design Process and Schedule (9) 
C. Transition Period Road Maintenance and Improvement 

Activities . . . . . . . . . . . . . . . . . . . . . 
D. Transition Period TA Scope of Work . . . . . . . . . 
E. Transition Period TA Contracting . . . . . . . . . . 
F. Equipment and Spare Parts Procurement . . . . . . . . 
G. Project Evaluation and Sector Qssessment . . . . . . . 



The Feeder Roads Maintenance and Improvement Project (FRMIP), has 
been under implementation since August 1981. The project purpose 
i s  t o  develop local  inst i tut ional  capability t o  maintain feeder 
roads and t o  inckease the pace of  feeder road development. As of  
June 30, 1987, 814.2 million i n  USAID funds have been obligated 
f o r  the project and $9.1 million has been spent. Three years o f  
road improvement and maintenance act iv i t ies  were completed i n  the 
three old d is t r i c ts  o f  Rangpur, Faridpur and Sylhet. For' the past 
two years, implementation has been a t  a v i r tua l  standst i l l  due t o  
di f f icul t ies i n  reaching agreement on a four  year extension. CI 
rapid ru ra l  f ie ld  appraisal was completed in July 1987 and raised 
a number of design and implementation issues. This Action Plan 
was prepared t o  address these and other issues and propose 
speci.Fic corrective actions fo r  the short  and long term. 

Three strategic issues are identified. They include: 1) A lack o f  
consensus on the project  purpose; 2) An inadequate inst i tut ional  
framework f o r  implementation; 3) Absence o f  a strategy t o  address 
severe constraints i n  financing road maintenance. 

\ 

Significant modifications t o  the current project  design are 
necessary t o  address these issues, and allow fur ther progress t o  
be made i n  reaching the project purpose. The Action Plan proposes 
that  the period from July 1, 1987 t o  August 31, 1988 be considered 
as a t ransi t ion period during which the -Following act iv i t ies  would 
take place: 

- R redesign e f f o r t  would be in i t ia ted t o  provide a basis f o r  
implementation c F  a follow on "phase 11" o f  FRMIP. 

- Limited r o a d  improvement and maintenance act iv i t ies  would 
take place to  complete previously s tar ted improvement and 
maintenance work. 

- The project consultant, Wilbur Smith and Associates would 
be extended through August 31, 1988 t o  supervise road work 
and complete a number o f  special studies. 

- A comprehensive feeder roads sector assessment would be 
carried out. 

I f  agreement on a project  redesign can not be reached, the project 
would end in September 1988 a f t e r  termination o f  the t ransi t ion 
period. 

Sections I 1  and 111 below discuss the project's current 
implementation s ta tus and the strategic issues mentioned above. 
Section I V  o ~ ~ t l i n e s  the specific design and implementation 
act iv i t ies  which would take place during the t ransi t ion period. 



The Feeder Roads Maintenance and Improvement Project started on 
August 20, 1981, when the f i r s t  Grant agreement was signed. A 
f i ve  year l i f e  o f  project and 99.2 million i n  USAID funding was 
authorized. On August 31, 1986, CImendment No. 3 t o  the Grant 
Agreement extended the implementation period by four years t o  June 
30, 1990 and obligated an additional $5 million. Total 
obligations t o  date eqcrals $14.2 million out o f  a planned to ta l  of  
921 million. As of June 30, 1987, $9.1 million was expended. ' 

Physical implementation of road work and related technical 
assistance are constrained by the monsoon t o  work seasons which 
s t a r t  i n  October and las t  un t i l  the following June. Since the 
original project signing, s i x  work seasons have passed. The f i r s t  
season was taken up by procurement o f  technical assistance and 
meeting of conditions precedent. The following three work seasons 
(82/83, 83/84 ,  and 84/85) saw significant act iv i t ies during which 
83 Km of feeder roads were improved t o  a l l  weather, o r  "pucca", 
standard specifications, another 40 Km were pi l r t ia l ly improved, 
and 147 Km of paved and d i r t  roads received some maintenance 
repairs. Several training programs took place focusing on local 
government engineers and road building contractors. A major study 
o f  local government public finances was completed i n  1984 i n  an 
e f fo r t  t o  identify sources o f  financing t o  meet long term 
recurrent maintenance costs. 

For the past two work seasons, from about Octob'er 1985 t o  the 
present, no significant new project act iv i t ies have taken place. 
During this time, the project has been stalled essentially because 
of diff icult ies i n  designing and negotiating the four year 
extension. Late i n  the negotiations, the National Implementation 
Committee for Administrative Reform (NICAR), requested major 
changes i n  central and local implementation ent i t ies t o  make the 
project conform with decentralization policies. This included 
creation of a new project implementation off ice a t  the Ministry of  
Local Government (HLG) t o  replace the Local Government Engineering 
Bureau (LGEB), creation of fourteen Dis t r ic t  Road Development 
Committees t o  replace the original three old d is t r ic ts  and 
init iat ing a pi lot  maintenance e f fo r t  a t  the upazila level i n  
three of the fourteen new districts. After the Grant Agreement 
Amendment was signed, the Planning Commission requested 
significant modifications in the Ministry o f  Local Government's 
(MLG) version of the Project Proforma which were inconsistent with 
the signed-p rant agreement. The emphasis was shifted t o  
improvement rather than maintenance, ru ra l  market development w a s  
added as a new component, and the geographic area was reduced from 
three t o  one old district. After eight months o f  negotiations and 
redrafting, a revised Project Proforma was approved by key 
governme111 bodies, allowiny the MLG t o  proceed with im~lementation 
while waiting final approval by the Executive 
National Economic Council (ECNEC). A copy o f  

committee o f  the 
th is  revised Project 



Proforma has yet t o  be off icial ly transmitted t o  USCIID. Actions 
t o  meet three Conditions Precedent t o  disbursement cannot take 
place unt i l  the final Project Proforma i s  operative. 

An audit of  the project was completed i n  December 1986. Five 
recommendations were made which required twenty tMo separate 
actions f a r  closure. Of these twenty two wsub-recommendations", 
f ive have been closed. The audit recommended among other things, 
that USAID freeze further disbursements, except fo r  necessary TA, 
unt i l  nine specific actions are completed. O f  the nine, three 
have been completed and closed. Three t o  six months may be 
required t o  complete actions necessary t o  close the remaining open 
recommendations. 

Over the past two years, the technical assistance contractor, 
Wilbur Smith and Associates (WSA), has been granted a series ?f 
short term extensions of three t o  f ive months duration i n  an 
e f fo r t  t o  maintain their presence so that  implementation could 
resume quickly once agreement was reached on the project 
extension. Rt the time the Grant Agreement CImendment was signed, 
it was intended that the WSA contract be extended t o  cover the 
remaining four' years of the project. Subsequently, the government 
requested that a new TA contract be,competed, and that  WSCI only be 
extended unt i l  a new TA team was put i n  place. The las t  WSA 
contract extension terminated on June 30, 1987. WSFI's ongoing 
work w i l l  be financed by a two month extension t o  the existing 
host country contract. During that time, AID w i l l  obtain the 
documentation necessary t o  execute a direct AID contract with WSA 
for  the one year. transition period. It i s  estimated that about 
one year w i l l  be required t o  mobilize a new TA team i n  the f ie ld 
pnce a revised project design i s  agreed upon. 

USOID has hesitated t o  commit i t se l f  t o  a T A  contract extension 
and further project activities, because o f  concern over a number 
of unresolved strategic issues which substantially af fect  the 
possibility of attaining the project purpose. The following 
section summarizes these issues. 

A. Lack oF consensus on project purpose 

for 
the 

The recent rapid appraisal of FRMIP conducted by the USAID Project 
Development and Engineering O f f  ice, found a significant lack o f  
consensus on the project purpose among off ic ials responsible fo r  
implementation a t  the d is t r ic t  level. The project purpose 
described i n  the grant agreement calls fo r  "institutionalizing an 
effective annual routine road maintenance and improvement program 

t v ~ e  B feeder roads...". Local off icials seemed unaware mi 
m$intenance objective and defined the project purpose solely 

f , .  
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i n  terms o f  paving roads which connect selected ru ra l  markets 
known as "growth centers". This view re f lec ts  tha t  expressed by 
the Planning Commission i n  i ts  requested modifications o f  the 
FRMIP project  proforma and i t s  r u r a l  development strategy 
statements. 

USCIID views development o f  maintenance capability as an essential 
condition t o  financing road improvement, on the argument tha t  the 
large investments involved i n  road improvement w i l l  be wasted i f  
roads are not  maintained. The Ministry o f  Local Governmht (MLG) 
and Local Government Engineering Bureau (LGEB) seem t o  basically 
agree on the importance of maintenance, but  fee l  tha t  roads must 
f i r s t  be improved before maintenance can be s tar ted and tha t  local  
governments w i l l  somehow automatically take up the maintenance 
work when a basic stock o f  improved roads i s  completed. They 
argue tha t  improvement work i s  so urgently needed that  we should 
not delay it: fo r  the sake of  building maintenance capability. 

Since a t  least  early 1984, the Planning Commission has played a 
predominant ro le  i n  shaping government policy on feeder road 
development, and i n  many ways, the MLG and LGEB views are a 
response t o  th is  policy. I n  January 1984, the Planning Commission 
published a document enti t led "Strategy f o r  Rural Development 
Projects (k Sectoral Policy Paper)" which presented what appears 
t o  be an of f ic ia l  government strategy f o r  r u r a l  development. This 
strategy describes a 10 year plan which, among other things, would 
resu l t  i n  paving 4000 miles o f  feeder roads and developing 1400 
"growth centers". The document mentions tha t  previous r u r a l  
development e f f o r t s  had not fu l l y  succeeded i n  par t  because oC a 
lack o f  local participation i n  planning r,id implementation, and 
goes on t o  s ta te  that  local government bodies, 'namely upazilas, 
would be responsible f o r  planning and implementating physical 
infrastructure projects (see pages 40, 47 and 49). It also s ta tes 
that  a l l  fu tu re  r u r a l  development e f f o r t s  would follow the 
strategy outlined in the plan. For -Feeder roads, th is  means 
g i v i n ~  f i r s t  p r io r i t y  t o  those connecting upazila headquarters and 
"growth centers'! to  regional highways (pages 47 and 49). 

Growth Centers were selected by the Planning Commission using a 
national survey completed sometime in 1981. This survey collected 
i n f r a s t r u c t ~ ~ r e  and economic data on 66 variables f o r  each union in 
the country. Details on methodology has no t  been released by the 
Planning Commission, but it seems tha t  r u r a l  markets in each 
upazila were somehow ranked according t o  the  resu l ts  o f  the 
survey. Depending on the size, population and number o f  unions i n  
each upazila, the top two t o  f i ve  markets on the rank ordered l i s t  
were designated as "growth centers". These growth centers are t o  
receive p r io r i t y  government and donor funding f o r  various 
infraStructure improvements such as instal l ing tube wells, 
sewerage and drainage, paving market streets, install ing food 
godowns, ulec:trification etc.. 



Sometime a f t e r  the January 1984 ru ra l  strategy document was 
published, the Planning Commission developed a new system f o r  
categorizing feeder roads. Basically, two types o f  roads are 
identified: "Type A': connect upazila headquarters t o  the nearest 
regional highway. These are given highest p r io r i t y  f o r  
development and were assigned t o  the Roads and Highways Department 
which is also responsible f o r  national and regional highways. 
Roads and Highways Department s ta f f  have indicated unoff icial ly 
that  given their present budget levels, it would take 30 years t o  
complete repair and upiyading of  Type A roads. "Type B1''feeder 
roads connect selected ru ra l  markets designated as "growth 
centers" t o  upazila headquarters or t o  the nearest regional 
highway. Between these two, the Planning Commission has given 
p r io r i t y  t o  roads providing growth centers with the most d i rect  
connection t o  a regional highway. 

It now appears that  the Planning Commission's basic strategy i n  
ru ra l  infrastructure development is  t o  develop a series o f  donor 
supported projects, eventually covering most o f  the country, which 
would provide funds t o  upgrade growth centers and.improve p r io r i t y  
type B feeder roads which connect those markets t o  the nearest 
regional highway. On the argument that  other donors are proposing 
t o  take up feeder road e f f o r t s  i n  the greater Rangpur and Faridpur 
areas, USCIID has been requested t o  l i m i t  f u tu re  FRHIP act iv i t ies 
t o  Sylhet. The BDG pro forma fo r  FRHIP is  now of f ic ia l ly  called 
"Rural Development Project No. 3 : Infrastructure, Old Sylhet 
District". This proforma includes government funds t o  finance 
growth center improvements, while USAID funds are reserved f o r  
road maintenance and improvements. 

There are two basic problems with the approach t o  feeder road 
development adopted by the planning commission. First, it does 
not deal with the problem o f  maintaining roads once they are 
built. For example, given current road improvement standards, it 
would cost approximately Tk120 crore o r  340 million annually t o  
maintain the planned 4000 miles o f  feeder roads once these are 
paved.l/ The strategy does not discuss how th is  cost would be 
financed nor does it discuss how local government capacity should 
be improved t o  manage the increased maintenance work load. 
Second, the approach t o  planning and implementation actually used 
appears t o  be i n  significant confl ict with the government's 
decentralization policies, and the statements on local  
participation i n  the strategy document. The decentralization 
policy has, since the Local Government Ordinance was issued in 
-------------------- 

1 This estimate was calculated using the FRMIP consultant 
estimate o f  Tk 183,000 as the average annual cost  o f  maintaining 1 
Km of paved type B feeder roads. See item 6e i n  Attachment A o f  
the FRMIP appraisal repor t  dated July 1987. This amount is 
roughly equal t o  hal f  o f  the t o t a l  annual upazila block grant 
budget i n  the government's Annual Development Plan. 



1983, given responsibility f o r  feeder road maintenance and 
improvement t o  upazilas. Using support from a number o f  
ac t iv i t ies  such as Food For Work and Bridges and Culverts 
Programs, the Rural Maintenance Program, and their  own block grant 
funds, upazilas have been actively involved in improving and 
maintaining type B and even type A feeder roads. The creation o f  
new zi la parishad governments a t  the d i s t r i c t  level  may resu l t  i n  
the transfer o f  some or  a l l  responsibility f o r  type B feeder roads 
development t o  dietricts. 

4 

Despite existing legislation, the Planning Commission has used i t s  
control over BDG project  proformas which define donor projects, t o  
effect ively retain substantial decision making power a t  the center 
rather than allowing it t o  devolve t o  local government. 
Unfortunately, the resulting lack o f  participation i n  decision 
making by local governments i s  greatly reducing the chances that  
local governments w i l l  maintain the roads once they are completed 
(see USAID rapid appraisal o f  FRMIP). As th is  e f fec t  becomes 
increasingly clear, donor support fo r  improvement of feeder roads 
i s  l ikely to be greatly diminished. 

To resolve the current divergence o f  views on approaches t o  feeder 
road development, discussions must be in i t iated with the MLG, 
LGEB, the Planning Commission, the Ministry o f  Finance, USAID and 
other interested donors, t o  ar r ive a t  a basic understanding and 
agreement c m  strategy. Unt i l  such agreement i s  substantially 
reached, i t w i l l  be d i f f icu l t  o r  impossible f o r  USAID t o  resume 
f u l l  funding o f  feeder roads efforts. Section V below proposes 
specific steps t o  in i t i a te  ouch discussions. 

0. Inadequate Inst i tut ional  Framework -For Implementation 

Assuming a consensus i s  reached on a strategy f o r  feeder roads 
development, the next issue t o  be dealt with i s  the question o f  a 
structure o r  -framework f a r  implementing project activit ies. The 
recent appraisal o f  FRMIP discusses th is  issue i n  some detail. 
Basically, it was found that  the current system of  D is t r i c t  Road 
Development Committees that  was proposed as an alternative t o  the 
zila parishad/LGER implementation mode, is not viable f o r  
supporting significant road improvement o r  developing maintenance 
capability. When the new t i l a  parishads are functioning, 
responsibil ity .for feeder roads may well be transferred t o  them. 
The appraisal concluded however, that  newly created d is t r i c ts  are 
weaker than upazilas i n  terms o f  planning, administrative, and 
recurrent cost financing capacity, and about equal i n  terms of  
technical capability. Furthermore, it appears that  most feeder 
road maintenance work currently being done is on d i r t  roads a t  the 
upazila level. 

For these reasons, and others discussed i n  the appraisal report  
and the recent report  by Management Systems International 



("Institutional Assessment o f  Food f o r  Work and Feeder Roads 
Programs i n  Bangladesh", Nay 19871, it may well be preferable t o  
develop a two track, integrated e f f o r t  t o  develop road maintenance 
and improvement capacity a t  both the upazila and d is t r i c t  levels. 
Such a s t r a t e j y  may cal l  f o r  coordinated use o f  Food f o r  Work 
resources, bridges and culverts programs and the nationwide Rural 
Maintenance Program currently implemented by CARE with CIDA 
financing. USAID proposes tha t  e f f o r t s  be undertaken immediately 
t o  develop alternative project implementation strategies. A key 
par t  o f  th is  e f f o r t  w i l l  be t o  conduct a feeder roads se t t o r  
assessment as recommended i n  the appraisal report. 

C. Recurrent Cost Constraints and implications 

fi principle determinant and measure o f  local government road 
maintenance capability i s  the r a t i o  o f  available maintenance 
financing t o  actual maintenance costs. Unt i l  recurrent costs are 
substantively met, and revenues f o r  maintenance are allowed t o  
grow i n  proportion t o  road improvements, there can never be more 
than limited maintenance capacity. Because unmainteined paved 
roads soon become less passable than d i r t  roads and improved roads 
are ten t o  twenty times as expensive t o  maintain as d i r t  roads, it 
i s  c r i t i ca l  that  investments i n  road improvement be direct ly 
linked t o  avai labi l j ty and growth of maintenance financing.2/ 
This issue i s  especially c r i t i ca l  t o  FRMIP which has financed 31% 
of the improved road5 i n  the greater Rangpur, Faridpur and Sylhet 
areas. 

The recent FRMIP appraisal estimated tha t  the cost o f  routine 
annual maintenance,, f o r  the current network o f  improved type B 
feeder roads i n  greater Rangpur and Sylhet combined i s  Tk 321 lacs 
per year. I t  fur ther estimated t ha t  the amount currently 
available t o  meet th is  cost i s  Tk 32 lacs (see page 9, FRMIP 
Appraisal Report). Therefore, only 1W o f  recurrent cost 
financing appears t o  be met a t  th is  time. I f  a l l  improved roads 
yere originally bu i l t  t o  FRMIP standards, the cost o f  annual 
maintenance would drop by half t o  Tk 164 lacs and the proportion 
o f  available maintenance funding would r i se  . t o  20%. I n  either 
case t h i s  percentage fiyure ir. declining gradually each year 
because more roads are being improved but maintenance financing i s  
not increasing. The difference in cost  according t o  road 
standards i l l us t ra tes  the importance o f  higher road improvement 
standards in controlling recurrent costs. 

2 Depending on the construction standards used, a paved road 
with no maintenance can deteriorate t o  a worse than d i r t  road 
condition i n  two t o  f i ve  years. Attachment A i n  the FRMIP rapid 
appraisal indicates that  the average annual cost  o f  maintaining 1 
Kin of  road i s  Tk 8,000 fo r  d i r t  roads, Tk 80,000 f o r  FRMlP 
standard paved roads and TI: 183,000 f o r  the average paved road. 



Given th is  situation, i t  becomes d i f f i cu l t  t o  jus t i f y  any level  o f  
road improvement work. While reasonably ef fect ive programs are i n  
place t o  finance and carry out  maintenance o f  d i r t  roads (Food f o r  
Work and CiDA/CARE Rural Maintenance Program), no similar 
si tuation exists. fo r  improved feeder roads. Clppropriate 
government policies t o  address th is  problem need t o  be developed 
and the FRMIP design must be modified t o  reduce the r isk  tha t  
project ac t iv i t ies  actually resu l ts  i n  a worsening rather than 
improvement o i  the feeder roads network. Unt i l  there i s  
reasonable assurance that  the l a t t e r  i s  not l ikely t o  haopen, 
USAID should re f ra in  from making significant investments in road 
improvements. 

A. Purpose o f  Transition Period 

This Action Plan defines "phase I" o+ FRMIP as a l l  ac t iv i t ies  from 
August 20, 1981 t o  June 30, 1987. The "transit io? period" star ted 
on July 1, 1987 and would continue un t i l  about August 30, 1988 
when a new long term TA consultant would be mobilized i n  the 
field. "Phase II", involving a re turn t o  full implementation, 
would start. a t  the end of the transit ion period and continue un t i l  
the agreed upon project termination date. 

The basic purpose of  the proposed transi t ion period i s  t o  permit 
limited but essential ac t iv i t ies  t o  continue where feasible, while 
a revised project design and implementation strategy f o r  phase I1 
of  FRMIP i s  developed and put i n  place. This limited act iv i ty  
w i l l  help prevent a potential disruption i n  continuity o f  BDG 
counterpart funding which may resu l t  i f  no funds are expended f o r  
an extended period of  time. During th is  period, studies and other 
actions required t o  close audit recommendations can be completed, 
as well as a project evaluation and sector assessment. Project 
implementation during the transit ion period could begin as soon as 
a formal agreement i s  reached on the act iv i t ies  t o  be included 
(see below). Assuming that  agreement on project  design changes is  
reached irr the next three t o  six months, the t ransi t ion period 
would l a s t  un t i l  a new TCI team i s  mobilized i n  the field, marking 
the beginning of  phase 11 of  FRMIP. I f  no agreement i s  reached, 
the t ransi t ion period, and the project, would end in Rugust 1988, 
with termination o f  the one year TA contract proposed below. A 
process f o r  designing phase I1  i s  discussed i n  the next section. 
This i s  followed by specific proposals f o r  implementation 
act iv i t ies  during the t ransi t ion period. 
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B. Design o f  Phase I1 Act iv i t ies 

1. Implementation Objectives -For Phase I1 

The major objective o f  FRMIP during phase I1 would be t o  
demonstrate the feasib i l i ty  o f  making significant progress i n  
inst i tut ional izing ef fect ive road maintenance and improvement 
practices a t  the .local government level. CIchievement o f  t h i s  
objective would open the door t o  substantially increased donor 
commitments t o  feeder road development i n  Bangladesh. Given the 
importance o f  a functional road network t o  r u r a l  development, and 
re l ie f  efforts, it i s  essential tha t  progress be made as quickly 
as poesible. The experience o f  FRMIP over the past  six years 
leaves one less than optimistic about the possibi l i ty o f  achieving 
th is  goal i n  the short time period lef t .  Even i f  the project i s  
extended by one year t o  the USND ten year implementation time 
l i m i t  (August 20, 1991), only three work seasons would be 
available t o  reach th is  implementation goal (88/89, 89/70, and 
90/91). I f  there are delays i n  reaching agreement on a revised 
strategy, and delays i n  procuring a new T A  consultant, the project 
could easily loose impact during the c r i t i ca l  f i r s t  few months o f  
the 88/89 work season when road schemes are planned, designed and 
contracted out. I n  t h i s  case, only two work seasons would be le f t ,  
and it would become more d i f f i cu l t  t o  j us t i f y  a project  extension 
f o r  the l a s t  season.' 1t' i s  essential therefore tha t  a concerted 
e f f o r t  be made over the next three months t o  open discussions with 
a l l  concerned part ies and reach substantial agreement on, and 
commitment t o  a new strategy. 

P. Design Process and Schedule 

Designing phase I 1  act iv i t ies  w i l l  involve the following steps: 

a. Reaching agreement with a l l  involved par t ies  on addressing 
the strategic issues outlined above; 

b. Designing new implementation strategies f o r  achieving the 
project purpose; 

c. Revising project  documents as necessary t o  permit 
implementation of new strategies, including the USRID project 
paper, the RDG project  proforma and the Grant Agreement; 

d. Drafting a new Ttl scope o f  work and procurement o f  a new 
cnnsultiny team. 

The f i r s t  step w i l l  be s ta r ted  via discussions o f  this fiction Plan 
and the FRMIP Appraisal Report with the Ministry o f  Local 
Government, the Planning Commission, the External Resources 
Division, and the Ministry o f  Finance (on recurrent cost issues). 
Other donors involved in' +ceder road act iv i t ies  would be briefed 



through the Local Consultive Group t o  share relevant experiences 
and encourage appropriate coordination. During t h i s  time, a scope 
o f  worl: f o r  the sector assessment would be agreed upon and 
tendered. USRID would propose t ha t  a working committee be 
established involving representatives from the MLG, Planning 
Commission, Ministry o f  Finance and USAID t o  collaboratively 
develop and approve a concept paper f o r  phase I1 o f  FRMIP. 
Flpproval by a l l  part ies o f  the concept paper would s e t  the stage 
for design o f  detailed implementation strategies. September 30, 
1987 i s  praposed as the target  date f o r  approval. , 

Step "h", designing new implementation act iv i t ies  w i l l  require 
information from several studies. These include the feeder roads 
sector assessment discussed i n  section "G" below; a recurrent cost 
analysis, and road equipment u t i l i za t ion study which would both be 
completed by WSA under items 2 a d  3 o f  the scope o f  work proposed 
i n  section "D" below; and an analysis o f  decentral@ation policies 
which w i l l  be conducted separately by USAID. The target  date f o r  
completion of  a l l  studies i s  February 1988. Sufficient 
information should be available ear l ier  t o  permit i n i t i a l  draf t ing 
o f  new implementation strategies and a scope o f  work f o r  technical 
assistance. This' would take the form of a USAID project paper 
supplement which would include information necessary f o r  revision 
o f  the MLG project proforma, and a request f o r  proposals (RFP) f o r  
a TA contract. 

Step "c", revision of  project approval documents and the Grant 
Agreement would be kept t o  the minimum necessary t o  permit 
implementation o f  revised phase I1 strategies. Continued use o f  
the working committee established f o r  step "a" would help reduce 
approval times and reduce the chances o f  major changes l a t e  i n  the 
design period. 

FI key question f o r  step "d", TA procurement, re la tes  t o  how f a r  
the project  may proceed i n  making commitments t o  prospective 
consultants without requiring changes i n  existing USAID and BDG 
projoct  documentation. This could presumably only be determined 
once a clear picture o f  e revised strategy emerges. Assuming tha t  
the need fo r  formal approval o f  project  documents and possibly a 
revised Grant Agreement does not  hinder i n i t i a l  procurement steps, 
notice o f  a TA contract would be published i n  December 1987 t o  
accelerate the procurement process, and a complete RFP made 
available by March 1988. Signing o f  a contract could take place 
by June i f  necessary project amendments have been f u l l y  approved. 
Raring unforseen procurement dif f icult ies, t h i s  shculd permit 
mobilization o f  new TA s ta f f  by l a t e  August o r  ear-ly September 
1988. 



C. Transition Period Road Maintenance and Improvement Rct iv i t ies 

A number o f  factors argue against pursuing new road improvement o r  
significant road maintenance act iv i t ies  for  the coming 87/88 work 
season' which fa l l s  during the t ransi t ion period. First, the three 
strategic issues outlined above w i l l  take some time t o  resolve. 
Disbursing significant sums o f  money without properly addressing 
the strategic issues w i l l  diminish the project's abi l i ty  t o  
achieve i t s  purpose. Continuing lack o f  progress i n  developing 
maintenance capability a t  the local level  w i l l ,  even i n  the short 
term, reduce willingness o f  donors t o  fund feeder roads 
activit ies. 

Second, the disbyr5ement freeze recommended by the audit and the 
fact  tha t  three conditions precedent t o  disbursement have not yet  
been met, make it impossible to  provide reasonable 87/88 work 
season funding commitments t o  local implementing units. With the 
introduction o f  Members o f  Parliament in to  key decision making 
roles i n  the project, funding allocation decisions are l ikely t o  
become increasingly politicized. I n  th is  situation, it would be 
unwise t o  make tentat ive commitments which may la te r  have t o  be 
delayed o r  changed. 

Finally, it i s  impossible a t  th is  l a t e  date t o  recru i t  additional 
expatriate resident engineers in time t o  provide on s i t e  technical 
assistance and supervision fo r  significant road maintenance and 
improvement act iv i t ies  in 87/88. 

For these reasons, it i s  proposed that: road improvement and 
maintenance be limited t o  the following act iv i t ies  during the 
transit ion period: 

1. Limited improvement work would be continued on road 
segments which were part ia l ly  improved in previous work 
seasons. This work w i l l  be limited t o  minimum sur+ace 
improvements and drainage structures needed t o  ensure 
year round access on the complete road segments. No 
bituminous paving work would be included. The project  
consultant w i l l  prepare a recommended work plan 
detailinq specific improvement work which should be 
undertaken given Tf9 s ta f f  constraints and relevant audit 
recommendations concerning feasibi l i ty  studies. 

2. Maintenance would be carried out  on a l l  road segments 
previously improved by the project. Although some o f  
these roads were completed up t o  four years ago, none 
are under a routine annual maintenance program. Clt 
minimum these roads should serve as demonstration s i tes  
fo r  the e f fec ts  of routine annual maintenance work. 
This would include maintenance o r  repair o f  bridges and 
culverts. 



3. Maintenance work on roads previously maintained by 
the FRMIP would also be eligible. The amount o f  such 
work w i l l  be l imited by c~ t r r en t  TA s t a f f  constraints. 
Despite the fac t  tha t  the FRMIP i s  t ry ing t o  develop the 
concept .of, routine annual maintenance, project  records 
show that  no road has received more than one year o f  
routine maintenance work during the l a s t  f i ve  years. 
Focusing on these roads would again help serve as a 
demonstration effect. 

t 

4. A p i l o t  feeder road maintenance and improvement 
program would be designed and implemented i n  one t o  
three upazilas in old Sylhet d i s t r i c t  t o  t e s t  strategies 
f o r  improving feeder road maintenance capability a t  the 
upazila level. The .consultant w i l l  be responsible f o r  
design and implementation o f  th is  effort.  

5. Funding could be made available t o  help support m u l t i -  
donor funded road surfacing t r i a l s  aimed a t  finding more cost  
ef fect ive road improvement techniques. Such a proposal is  
currently being developed by the Swedish, Norwegian and Swiss 
bi lateral  aid programs (SIDA, NORAD and the SDC). 

D. Transition Period TA Scope o f  Work 

A one year technical fissistance contract is proposed t o  complete 
the following tasks during the t ransi t ion period: 

1. Road Improvement and Maintenance Work: 

a. I n  coordination with the MLG project  manager and 
responsible d i s t r i c t  officials, prepare a detailed plan 
f o r  a l l  road improvement and maintenance work f o r  the 
87/88 work season according t o  the guidelines outlined 
above. This plan w i l l  be submitted t o  USAID and the MLG 
f o r  approval pr ior  t o  committing funds f o r  road work. 

b. Provide on-site TA, and on-the-job training t o  local 
yovarnn~ent personnel involved i n  planning, designing and 
carrying out ti;= road improvement and maintenance worl: 
described above. 

c. Design and, following USAID and MLG approval, 
implement a p i lo t  maintenance and improvement program 
fo r  feeder roads i n  one t o  three selected upatilas. 

d. Provide the necessary technical cer t i f i ca t ion required f o r  
IJSAID reimbursement o f  road maintenance and improvement worl:. 



2. Road Maintenance Equipment: 

a. RssisL the three d is t r i c ts  who now control FRMIP funded 
road equipment t o  develop their  equipment maintenance 
capability by ensuring that  a basic spare par ts  inventory 
control system i s  i n  place and by providing basic training i n  
routine maintenance and diagnosis o f  equipment failure. This 
e f f o r t  w i l l  focus on, hut  not  be l imited to, equipment 
p r o r u r ~ t l  under FRMIF'. 
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b. Procure necessary spare parts f o r  road rollers, 
trucks and other equipment previously procured by the 
project and deliver t o  d i s t r i c t s  responsible f o r  
maintenance. 

c. Complete an assessment o f  the current s ta te  and use 
o f  all road related equipment now controlled by local 
government uni ts in  the project area, with special focus 
on FHMIP financed equipment. This study w i l l  include a 
detailed description and analysis o f  current management 
practices fo r  use and repair of  road equipment. The 
consultant w i l l  develop and implement strategies t o  
improve ut i l izat ion and reduce down time f o r  th i s  
equipment during work seasons. 

d, Assess road maintenance equipment needs f o r  fu ture  
equipment procurement; prepare specifications and act as 
proccrrement services agent f o r  importing those items of  
equipment agreed t o  by USAID and the BDG. 

3. Special studies and assessments: 

a. Cond~~ct an economic feasib i l i ty  study on roads 
previously improved during FRMIP as required by the 
project audit, and complete previously s tar ted work 

-re lat ing t o  road classif icat ion surveys and development 
o f  road selection methadologies. 

b. Recurrent Cost Clnalysis. Using actual cost f igures 
from FRMIP and other sources, conduct a study t o  
determine the.val idi ty o f  the conclusions reached by the 
USAID rapid appraisal on the s ta te  o f  recurrent cost  
financing f o r  road maintenance i n  the three old project  
d ist r ic ts.  This w i l l  include a histor ical  assessment oS 
a l l  resources allocated t o  feeder road maintenance, a 
pro jectior; o f  l ikely fu ture  allocations based on current 
revenue sources, and estimates o f  annual maintenance 
costs assuming a var iety o f  maintenance practices. 
This study w i l l  include a cost benefit analysis t o  
recr~~t~tr~ur ~d the most cost c f  f ective allocation o f  .Fund5 
between maintenance and improvement assuming current, 
and a range o f  improved, maintenance practices. This 



study w i l l  also provide basic planning and budgeting 
figures f o r  road maintenance work which can be used by 
any local government un i t  i n  planning long term 
recurrent cost budgets f o r  road maintenance. 

c. Provide f u l l  field, technical and administrative support 
as needed, f o r  short term consulting team responsible f o r  
carrying out project evaluation and feeder roads sector 
assessn~ent. 

t 

4. Training 

a. Prepare a training plan f o r  implementation during the 
t ransi t ion period. This training w i l l  be limited i n  scope 
and content t o  the minimum necessary t o  support road 
improvement and maintenance work carr ied out  during the 
t ransi t ion period. Participation w i l l  be limited t o  upazila 
and d is t r i c t  officials, appointed and elected, from the 12 
new d is t r i c ts  who have been involved i n  FRHXP act iv i t ies  t o  
date. Training w i l l  include the following subject areas: a) 
planning and design fo r  a stage o r  phased approach t o ' r oad  
improvement; b) maintenance o f  d i r t  and paved roads; c) 
maintenance o f  road equipment; d) planning and budgeting for  
recurrent costs of  road maintenance. 

b. Implement training act iv i t ies  agreed t o  by USAID and the 
BDG. 

c. Conduct an evaluation o f  a l l  training carr ied out  during 
the transit ion period and submit an evaluation repor t  t o  
IJSnID and the MLG. 

a. Assist as requested by USAID and the BDG, i n  re-designing 
F R M I P  t o  address the strategic issues outlined i n  section 11. 
above, and other implementation issues. 

b. Assist i n  mobilization e f f o r t s  f o r  long term FRMIP phase 
I 1  cor~s~t l t ing team. This w i l l  include serving as procurement 
agent f o r  new project vehicles and identi f icat ion o f  new 
f ie ld  o f f ice  space f o r  TA staff .  

c. Complete other tasks required under the project as 
requested by USAID and the EDG. 



E. Transition Period TCI Contracting 

I n  order t o  e::peditiously complete a new TA contract with WSA f o r  
the t ransi t ion period, and follow the new TA contracting policy 
agreed t o  between USCIID,and the BDG, USAID w i l l  negotiate a direct 
AID contract with WSA. This contract would be a cost plus fixed 
fee plus award fee contract, with award fee payments t i ed  t o  
satisfactory performance of  objectively identi f iable performance 
indicators. This USAID direct contract would take erfect  on 
September 1, 1987. Consultant costs during the period between 
July 1 and August 31, 1987 would be covered under an amendment t o  
the existing host country contract between WSA and the MLG. 

F. Equipment and Spare Parts Procurement 

Spare par ts  f o r  previously procured equipment w i l l  be procured 
direct ly by the consultant. Future equipment procurement may be 
in i t ia ted a f te r  completion of  the equipment studies by the 
consultant (items Zc and 2d i n  section C above), and a f ter  
agreement i s  reached between USAID and the BDG on resolving the 
strategic insues discussed i n  section I1 above. Future equipment 
would he procured using USAID direct  contracts with the suppliers. 

6. Project Evaluation and Sector Rssessment 

A major evaluation o f  the FRMIP project  w i l l  be conducted in the 
f a l l  of  1487. This e f f o r t  w i l l  be par t  o f  an overal l  feeder roads 
sector assessment which w i l l  evaluate the USAID/Title 111 Bridges 
and Culverts program and assess the impact o f  other donor 
ac t iv i t ies  on maintenance and improvement o f  feeder roads 
(including Food For Work and the CIDA/CARE Rural Maintenance 
F'rogram). The assessment w i l l  analyze technical, financial and 
ins t i tu t iona l  factors affecting acceptance and adoption o f  
impr-oved road irnproven~rnt standards and road maintenance 
practices, and recommend policies and strategies t o  improve local 
governmen1 capacity i n  planning, budgeting and implementing road 
maintenance and improvement. 

Drafted: Olivier Cardcrner, LISAID/PDbE 
August 4, 1987: File; ACTPLN 
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I; I n t r o d u c t i o n  

T h i s  paper  was p r e p a r e d  f o r  p r e s e n t a t i o n  a; t h e  seminar  on Road 
Maintenance o r g a n i z e d  by t h e  Local  Government E n g i n e e r i n g  

-- . - Bureau ( J a n u a r y  22-23, 1 9 8 9 ) .  The paper  h a s  two o b j e c t i v e s :  1) 
t o  summarize e x p e r i e n c e  and l e s s o n s  l e a r n e d  on t h e  USAID 
a s s i s t e d  Feeder  Roads Maintenance and Improvement P r o j e c t  
(FRMIP); and,  2 )  t o  review t h e  r o l e  of t h e  P l a n n i n g  
Commission's R u r a l  Development S t r a t e g y  i n  r e l a t i o n  t o  road \ 

maintenance.  The paper  c o n c l u d e s  t h a t  t h e  Feeder  Roads 
Maintenance and Improvement P r o j e c t  f a i l e d  t o  a c h i e v e  i t s  
main tenance  o b j e c t i v e  because  key i n s t i t u t i o n a l  and f i n a n c i a l  
c o n s t r a i n t s  were n o t  a d e q u a t e l y  a d d r e s s e d .  T h e  P l a n n i n g  
Commission's R u r a l  Development S t r a t e g y ,  w h i c h  governs  p r o j e c t s  
such  as FRMIP, promotes t h e  t y p e  of road i n v e s t m e n t s  f o r  which 
t h e  i n s t i t u t i o n a l  and f i n a n c i a l  c o n d i t i o n s  f o r  main tenance  d o  
n o t  e x i s t .  There  is a  h i g h  risk t h a t  p r o j e c t s  implemented 
under  t h e  p r e s e n t  c i r c u m s t a n c e s  may i n a d v e r t e n t l y  r e s u l t  i n  a  
n e g a t i v e  c o n t r i b u t i o n  t o  rura l -  economic growth.  Unless  t h e  
P l a n n i n g  Commission S t r a t e g y  is s u b s t a n t i v e l y  modi f i ed  t o  
a d d r e s s  main tenance ,  i t  w i l l  n o t  be a  v i a b l e  t o o l  f o r  promoting 
rural development.  M o d i f i c a t i o n  of t h e  p o l i c y  env i ronment  and 
i n c r e a s e d  awareness  of t h e  i s s u e s  by s e n i o r  p o l i c y  makers is 
c r i t i c a l l y  needed t o  c o r r e c t  t h i s  s i t u a t i o n .  

The n e x t  two s e c t i o n s  of t h i s  paper  p r o v i d e  an overview of 
FRMIP s t r a t e g y  and implementa t ion  e f f o r t s .  Some r e a d e r s  may 
wish t o  s k i p  d i r e c t l y  t o  s e c t i o n  1 I . C .  on page f i v e ,  which 
summarizes f i n d i n g s  of v a r i o u s  p r o j e c t  a s s e s s m e n t s  and l e a d s  t o  
a  d i s c u s s i o n  of l e s s o n s  l e a r n e d .  

A; Background 

The Feeder  Roads Maintenance and Improvement : P r o j e c t  (FRMIP) 
w a s ' i n i t i a t e d  i n  August 1981. I t  was t h e  f i r s t ,  and t o  date 
t h e  o n l y ,  major  donor  funded p r o j e c t  w i t h  t h e  p r imary  o b j e c t i v e  
of i n c r e a s i n g  t h e  i n s t i t u t i o n a l  c a p a b i l i t y  of l o c a l  governments  
t o  m a i n t a i n  f e e d e r  roads .  The second and, i n  USAID1s view, 
s e c o n d a r y  o b j e c t i v e  was t o  a c c e l e r a t e  t h e  pace of f e e d e r  road  
development .  The t h r e e  o l d  d i s t r i c t s  of Rangpur, F a r i d p u r  and 
S y l h e t  were s e l e c t e d  a s  t h e  p r o j e c t  a r e a .  P r o j e c t  d u r a t i o n  and 
c o s t  were o r i g i n a l l y  planned t o  be f i v e  y e a r s  and US$ 11 .5  
m i l l i o n . 1  The L o c a l  Government D i v i s i o n  of t h e  M i n i s t r y  of 
Loca l  Government, w i t h  i t s  Works Programme Wing ( l a t t e r  renamed 
Loca l  Government E n g i n e e r i n g  Bureau)  was t h e  implement ing 
e n t i t y  a l o n g  w i t h  t h e  t h r e e  d i s t r i c t  governments .  

. . 
1 O f  t h i s  amount, USAID was t o  f i n a n c e  US$ 9 .2  m i l l i o n ,  and 

t h e  Bangladesh Government Tk 6.9 C r o r e .  



The f o l l o w i n g  f o u r  prong implementa t ion  s t r a t e g y  was adop ted :  

1) S t r e n g t h e n i n g  t h e  c a p a c i t y  of t h e  t h r e e  d i s t r i c t  
governments th rough  improved s t a f f i n g  and o r g a n i z a t i o n a l  
s t r u c t u r e s ,  development of main tenance  s t a n d a r d s  and 
p r o c e d u r e s ,  and m o d e r n i z a t i o n  of road main tenance  equipment  
p o o l s  ; 

2 )  Improving road main tenance  and c o n s t r u c t i o n  t e c h n i q u e s  
th rough  on-the-job t r a i n i n g  of road c o n t r a c t o r  p e r s o n n e l ;  

3 )  I d e n t i f y i n g  and m o b i l i z i n g  a d d i t i o n a l  l o c a l  revenues  t o  
f i n a n c e  road maintenance:  

4 )  C a r r y i n g  o u t  l i m i t e d  b u t  s t r a t e g i c  improvements on 
s e l e c t e d  road segments  t o  i n c r e a s e  road u s a b i l i t y .  

A US c o n s u l t i n g  f i r m ,  Wilbur  Smith and A s s o c i a t e s  (WSA), was 
engaged w i t h  its p a r t n e r ,  Bangladesh C o n s u l t a n t s  L imi ted  ( B C L ) ,  
t o  a s s i s t  t h e  Bangladesh Government i n  implement ing t h e  
p r o j e c t .  WSA/BCL p r e p a r e d  a  number of i n c e p t i o n  r e p o r t s  which 
ana lyzed  s t a f f i n g  r e q u i r e m e n t s ,  equipment  needs  and t r a i n i n g  
needs .  They t h e n  deve loped  s e v e r a l  manuals on main tenance  and 
improvement s t a n d a r d s  and developed t r a i n i n g  programs f o r  
d i s t r i c t  o f f i c i a l s  and road c o n t r a c t o r s .  A ma jor  p a r t  of t h e i r  
e f f o r t  a l s o  i n v o l v e d  m o n i t o r i n g  and c e r t i f y i n g  road work 
q u a l i t y  t o  e n s u r e  t h a t  s t a n d a r d s  were m a i n t a i n e d .  F i n a l l y ,  
WSA/BCL a c t e d  a s  procurement  a g e n t  f o r  i m p o r t a t i o n  of new road 
equipment .  

A s e p a r a t e  c o n t r a c t  was made w i t h  S y r a c u s e  U n i v e r s i t y  i n  t h e  US 
t o  c a r r y  o u t  a  comprehensive  two y e a r  s t u d y  of t h e  l o c a l  
government revenue sys tem and recommend ways t o  g e n e r a t e  
i n c r e a s e d  revenues  f o r  d i s t r i c t  l e v e l  road main tenance .  

B. E a r l y  Implementa t ion  P r o g r e s s  and D i f f i c u . l t i e s  

The f i r s t  y e a r  of t h e  p r o j e c t  was t a k e n  up p i t h  m o b i l i z a t i o n  of 
t h e  c o n s u l t i n g  teams and o t h e r  implementa t ion  p r e p a r a t i o n .  
During t h e  n e x t  t h r e e  y e a r s ,  83 K m  of f e e d e r  r o a d s  were 
improved t o  a l l  wea ther  b i tuminous  c a r p e t i n g  s t a n d a r d ,  a n o t h e r  

. -  40 Km was p a r t i a l l y  improved, and 147 Km o f  paved and d i r t  - r o a d s  r e c e i v e d  some r e p a i r  work c l a s s i f i e d  a s  maintenance.  
S e v e r a l  t r a i n i n g  programs took p l a c e  w i t h  p a r t i c i p a t i o n  of 
l o c a l  government s t a f f  and road b u i l d i n g  c o n t r a c t o r s .  The 
d i s t i n c t i o n  between main tenance  and. improvement work was 

\ 

c l a r i f i e d  w i t h  e s t a b l i s h m e n t  o f  p r a c t i c a l  working d e f i n i t i o n s .  
Some m o d i f i c a t i o n s  i n  t h e  e n g i n e e r i n g  s t a f f  o r g a n i z a t i o n  a t  t h e  
d i s t r i c t  l e v e l  a l s o  were made w h i c h  i n t e g r a t e d  two s e p a r a t e  
e n g i n e e r i n g  u n i t s  i n t o  one o r g a n i z a t i o n a l  s t r u c t u r e .  A f t e r  
l e n g t h y  d i s c u s s i o n s  on equipment needs ,  a  l ist  of equipment  f o r  



e a c h  d i s t r i c t  was a g r e e d  upon. T h e  equipment  was p r o c u r e d ,  b u t  
d u e  t o  t h e  i n i t i a l  s e l e c t i o n  d e l a y s ,  d i d  n o t  s t a r t  a r r i v i n g  
u n t i l  1986 .  

The two y e a r  l o c a l  r evenue  s t u d y  by S y r a c u s e  U n i v e r s i t y  
c u l m i n a t e d  i n  a  w i d e l y  a t t e n d e d  workshop i n  e a r l y  1985,  d u r i n g  
which f i n d i n g s  and recommendations were p r e s e n t e d .  Twelve 
r e p o r t s  were produced a n a l y z i n g  t h e  a d d i t i o n a l  income 
g e n e r a t i n g  p o t e n t i a l  of  t h e  l a n d  development  t a x ,  t h e  immovable 
p r o p e r t y  t r a n s f e r  t a x ,  u n i o n ,  u p a z i l a  and z i l l a  r evenue  
s o u r c e s ,  and t h e  p o s s i b i l i t y  of  i n s t i t u t i n g  t o l l  payments on 
r o a d s .  An e x e c u t i v e  summary w i t h  recommendations was a l s o  
produced and w i d e l y  d i s t r i b u t e d  . 2  

I n  t h e  e a r l y  y e a r s  of implementa t ion ,  a  m o d i f i c a t i o n  i n  t h e  
p r o j e c t ' s  road improvement s t r a t e g y  was made w h i c h  u l t i m a t e l y  
had a major  impact .  A d e t e r m i n a t i o n  was made t h a t  most  o f  t h e  
f e e d e r  r o a d s  i n  t h e  p r o j e c t  a r e a  were i n  such  bad c o n d i t i o n  
t h a t  s i g n i f i c a n t  improvement was r e q u i r e d  b e f o r e  a  r o u t i n e  
a n n u a l  ma in tenance  program c o u l d  be  e f f e c t i v e l y  c a r r i e d  o u t .  
Hence, t h e  o r i g i n a l  p r o j e c t  s t r a t e g y  of l i m i t i n g  improvement 
work t o  a  l a r g e  number of  s m a l l  b u t  s t r a t e g i c  road segments  was 
abandoned i n  f a v o r  of u p g r a d i n g  e n t i r e  r o a d s  t o  f u l l  b i tuminous  
c a r p e t i n g  s t a n d a r d .  Twelve r o a d s  were s e l e c t e d  t o  r e c e i v e  t h i s  
l e v e l  o f  improvement and o t h e r  r o a d s  r e c e i v e d  o n l y  l i m i t e d  
a t t e n t i o n .  T h e  a s s u m p t i o n  was t h a t  r o u t i n e  a n n u a l  ma in tenance  
programs would be p u t  i n  p l a c e  once t h e  f u l l  s c a l e  improvement 
work was comple ted .  

The r e s u l t  o f  t h i s  change i n  s t r a t e g y  was t h a t  i n  t h e  f o u r t h  
y e a r  of  t h e  p r o j e c t  i t  became c l e a r  t h a t  improved main tenance  
c a p a c i t y  was n o t  y e t  i n s t i t u t i o n a l i z e d  because  a t t e n t i o n  had 
been f o c u s e d  c h i e f l y  on improvement work. R o u t i n e  a n n u a l  
ma in tenance  was n o t  y e t  b e i n g  preformed on ny r o a d s .  T h i s  
f a c t o r ,  i n  a d d i t i o n  t o  equ ipment  procuremen r d e l a y s ,  meant t h a t  
more t i m e  was r e q u i r e d  t o  a c h i e v e  t h e  p r imary  p r o j e c t  o b j e c t i v e .  

. .  Another  e v e n t  o c c u r r e d  which c o m p l i c a t e d  t i m e l y  ach ievement  of 
p r o j e c t  o b j e c t i v e s .  I n  1982,  one y e a r  a f t e r  p r o j e c t  s t a r t  up,  
t h e  government began implement ing  a  new d e c e n t r a l i z a t i o n  p o l i c y  
which i n v o l v e d  c r e a t i o n  of  t h e  u p a z i l a  s y s t e m  and a  t empora ry  
w s u s p e n s i o n w  o f  a c t i v i t i e s  a t  t h e  z i l l a  p a r i s h a d  l e v e l .  The 22 
e x i s t i n g  d i s t r i c t s  were to  be  d i v i d e d  i n t o  64 "neww d i s t r i c t s .  
T h i s  meant t h a t  t h e  i n s t i t u t i o n a l  l e v e l  t h e  p r o j e c t  was 
d e s i g n e d  t o  s u p p o r t  was rendered  a d m i n i s t r a t i v e l y  i r r e l e v a n t  
and sapped  of  its p r e v i o u s  power and l e g i t i m a c y .  N e v e r t h e l e s s ,  
s i n c e  t h e  r o a d s  i n  q u e s t i o n  were s t i l l  i m p o r t a n t  and d i s t r i c t  

2  C o p i e s  of  t h e  S y r a c u s e  
- USAID. 

U n i v e r s i t y  r e p o r t s  a r e  a v a i l a b l e  a t  
- 



l e v e l  s t a f f  was s t i l l  i n  p l a c e ,  i t  das  f e l t  t h a t  road 
improvement work c o u l d  be c o n t i n u e d  and t h a t ,  g i v e n  more t ime ,  
t h e  p r o j e c t ' s  i n s t i t u t i o n  b u i l d i n g  s t r a t e g i e s  c o u l d  be 
g r a d u a l l y  a d j u s t e d  t o  t h e  new framework.  

These two f a c t o r s  u l t i m a t e l y  l e d  t o  a  d e c i s i o n  t o  e x t e n d  t h e  
p r o j e c t  f o r  a n o t h e r  f o u r  y e a r s ,  t o  1990, and t o  p r o v i d e  a n  
a d d i t i o n a l  US $11.8 m i l l i o n  i n  USAID f u n d s  and Tk 9 .7  c r o r e  i n  
BDG f u n d s  t o  r a i s e  t h e  t o t a l  p r o j e c t  c o s t  t o  US$ 27.6 m i l l i o n  
(Tk 88.3 c r o r e )  . New documenta t ion  was p r e  a red  and a  r e v i s e d  
agreement  s i g n e d  i n  August 1986.  I n  t h i s  agreement ,  tthe 
p r o j e c t  implementa t ion  e n t i t i e s  were modi f i ed  t o  conform t o  t h e  
new d e c e n t r a l i z a t i o n  p o l i c y .  A P r o j e c t  Implementa t ion  O f f i c e  

- - -  (PIO) was c r e a t e d  t o  assume implementa t ion  r e s p o n s i b i l i t i e s  a t  
t h e  c e n t e r  i n  l i e u  of t h e  LGEB. The government u rged  USAID t o  
s h i f t  implementa t ion  t o  t h e  u p a z i l a  l e v e l ,  b u t  USAID was n o t  
p r e p a r e d  t o  do s o  w i t h o u t  a  r e s e a r c h e d  d e t e r m i n a t i o n  of u p a z i l a  
c a p a c i t y .  I t  was agreed  however, t h a t  p i l o t  main tenance  
e f f o r t s  be i n i t i a t e d  i n  s e v e r a l  u p a z i l a s .  To p r o v i d e  a  l e g a l  
b a s i s  f o r  i s s u i n g  road c o n t r a c t s  a t  t h e  d i s t r i c t  level ( t h e  
"suspended" d i s t r i c t s  had no a u t h o r i t y ) ,  f o u r t e e n  "Dis t r ic t  
Road Development Committeesn ( D R D C s )  were c r e a t e d  t o  s u b s t i t u t e  
f o r  t h e  t h r e e  o r i g i n a l  d i s t r i c t s .  No new road work was t a k e n  
up  d u r i n g  t h e  1985/86 work s e a s o n  w h i l e  d i s c u s s i o n s  on t h i s  
e x t e n s i o n  were underway. 

J u s t  as it seemed a  new agreement  had been reached ,  i t  was 
found t h a t  t h e  p r o j e c t  d e s i g n  C o n f l i c t e d  w i t h  a n o t h e r  major  new 
government p o l i c y ,  t h e  P l a n n i n g  Commission's  R u r a l  Development 
S t r a t e g y .  T h i s  s t r a t e g y  had been announced i n  1984, b u t  i t  was 
o n l y  i n  1986, when t h e  r e v i s e d  p r o j e c t  proforma documenta t ion  
was c i r c u l a t e d ,  t h a t  FRMIP became a f f e c t e d .  I n  t h e  a r e a  of 
r u r a l  i n f r a s t r u c t u r e ,  t h e  p o l i c y  r e q u i r e d  t h a t  new p r o j e c t s  
f o c u s  e x c l u s i v e l y  on upgrad ing  s e l e c t e d  r u r a l  m a r k e t s  
i d e n t i f i e d  a s  "growth c e n t e r s "  and improving t h e  " t y p e  B n  
f e e d e r  r o a d s  which p rov ided  t h e  s h o r t e s t  p o s s i b l e  c o n n e c t i o n  
from t h e s e  m a r k e t s  t o  t h e  n a t i o n a l  road network.  The p o l i c y  
i n c l u d e d  a  t a r g e t  of 4000 m i l e s  o f  f e e d e r  r o a d s  t o  be improved 
t o  b i tuminous  c a r p e t i n g  s t a n d a r d  o v e r  a  1 0  y e a r  p e r i o d ,  b u t  
road main tenance  was n o t  d i s c u s s e d . 3  I t  was g e n e r a l l y  assumed 
t h a t  t h e  newly c r e a t e d  u p a z i l a s  would be c a p a b l e  o f ,  and 
a c c e p t ,  a l l  ma in tenance  r e s p o n s i b i l i t i e s .  

The P l a n n i n g  Commission wanted a l l  d o n o r s  t o  conform t o  t h i s  
s t r a t e g y  and p lanned  t o  a s s i g n  e a c h  p r o j e c t  t o  a  s e p a r a t e  

3 See Bangladesh P l a n n i n g  Commission, " s t r a t e g y  f o r  R u r a l  
Development P r o j e c t s  - A S e c t o r a l  P o l i c y  P a p e r n  ( R u r a l  
Development and I n s t i t u t i o n s  D i v i s i o n ,  J a n u a r y  1 9 8 4 ) .  



g e o g r a p h i c a l  r e g i o n  i n  o r d e r  t o  e v e n t u a l l y  implement t h e  p o l i c y  
na t ionwide .  S e v e r a l  months of d i s c u s s i o n  ensued c o n c e r n i n g  t h e  
e x t e n t  t o  which FRMIP, a  p r e v i o u s l y  e x i s t i n g  p r o j e c t ,  s h o u l d  be 
r e v i s e d  t o  conform t o  t h e  new p o l i c y .  A compromise e v e n t u a l l y  
was reached g i v i n g ,  on paper  a t  l e a s t ,  e q u a l  emphasis  between 
road maintenance and road improvement A g  owth c e n t e r  
development component was a l s o  added. f . .# 

1. 

U n f o r t u n a t e l y  t h e  a d d i t i o n a l  d e l a y  c r e a t e d  by t h i s  d i s c u s s i o n  
-. . . r e s u l t e d  i n  l o s s  o f  a  second  work s e a s o n  ( 8 6 / 8 7 ) .  Although 

some p r e v i o u s l y  s t a r t e d  road work was b e i n g  completed,  no new 
work was i n i t i a t e d ,  and t h e  p r o j e c t  l o s t  s u b s t a n t i a l  and 
v a l u a b l e  momentum. An e x t e r n a l  USAID a u d i t  was performed 
d u r i n g  t h a t  t ime  which h i g h l i g h t e d  t h e  l a c k  of o v e r a l l  
p r o g r e s s ,  and q u e s t i o n e d  whether  t h e  o r i g i n a l  o b j e c t i v e s  were 
b e i n g  met. 

Concerned t h a t  t h e  p r o j e c t  environment  may have changed t o  t h e  
p o i n t  t h a t  o r i g i n a l  s t r a t e g i e s ,  modi f i ed  t o  s u i t  a  v a r i e t y  of 
new c o n c e r n s ,  might  no l o n g e r  be v i a b l e ,  USAID under took a  
r a p i d  f i e l d  a p p r a i s a l  of t h e  p r o j e c t  i n  May 1987.  I n  t h e  
e n s u i n g  y e a r ,  s p e c i a l  a s s e s s m e n t  of t h e  t r a i n i n g  programs and 
equ-ipment u s e  were a l s o  made. - The main f i n d i n g s  o f  these 
rev iews  f o l l o w .  

C. F i n d i n g s  of P r o j e c t  Implementa t ion  Reviews 

The major  f i n d i n g  of t h e  May 1987 f i e l d  a p p r a i s a l  was t h a t ,  
a f t e r  s i x  y e a r s  o f  implementa t ion ,  l i t t l e  o r  no d i s c e r n a b l e  
p r o g r e s s  had been made i n  a c h i e v i n g  t h e  o r i g i n a l  p r o j e c t  
o b j e c t i v e  -- i n s t i t u t i o n a l i z i n g  r o u t i n e  a n n u a l  main tenance  a t  
t h e  d i s t r i c t  l e v e l  -- a l t h o u g h  s i g n i f i c a n t  p r o g r e s s  had been 
made i n  a c c e l e r a t i n g  t h e  pace of road improvement.5 I n  o t h e r  
words,  a f t e r  s i x  y e a r s  of implementa t ion ,  t h e  p r o j e c t  had n o t  
made a  v i s i b l e  d e n t  i n  a c h i e v i n g  i t s  o r i g i n a l  , o b j e c t i v e .  

More c r i t i c a l l y ,  t h e  r i s k  of b u i l d i n g  paved r o a d s  t h a t  would 
n o t  be main ta ined  became q u i c k l y  a p p a r e n t  w h i l e  v i s i t i n g  

4 T h i s  growth c e n t e r  component was f i n a n c e d  e x c l u s i v e l y  from 
.Bangladesh  Government f u n d s .  

5 Of t h e  270 Km of t y p e  B f e e d e r  r o a d s  i n  t h e  ' p r o j e c t  a r e a ,  
none had been m a i n t a i n e d  over  more t h a n  one a n n u a l  work 
s e a s o n .  Of t h e  1 2 3  Km of r o a d s  improved by FRMIP, o n l y  21 
K m  ( 1 7 % )  had r e c e i v e d  any main tenance .  See page 1, "Rapid 
R u r a l  A p p r a i s a l  of t h e  Feeder  Roads Maintenance and 
Improvement P r o j e c t "  d a t e d  J u l y  1 9 ,  1987. Copies  
a v a i l a b l e  a t  USAID. 



non-project  roads paved i n  t h e  prev ious  f i v e  y e a r s .  I t  was 
found t h a t  roads b u i l t  t o  bituminous c a r p e t i n g  s t anda rd  and no t  
maintained o f t e n  qu i ck ly  d e t e r i o r a t e d  t o  worse than d i r t  road 
c o n d i t i o n  i n  a s  l i t t l e  a s  two t o  f i v e  y e a r s .  T h i s  unusua l ly  
r ap id  d e t e r i o r a t i o n  was s a i d  t o  be caused p r i m a r i l y  by poor 
c o n s t r u c t i o n  p r a c t i c e s  combined w i t h  high r a i n f a l l .  Because of 
t h i s  s i t u a t i o n ,  road improvement e f f o r t s  can i n a d v e r t e n t l y  
r e s u l t  i n  a  nega t ive  development impact and s i g n i f i c a n t  
f i n a n c i a l  l i a b i l i t y  because unmaintained roads become unusable  
t o  a l l  but  p e d e s t r i a n  t r a f f i c ,  and r e p a i r s  have t o  begin wi th  
expens ive  removal of broken pavement. I n  some a r e a s ,  l o c a l  
r e s i d e n t s  had reques ted  d i s t r i c t  deputy commissioners t o  remove 
broken pavement and r e t u r n  roads t o  d i r t  s u r f a c e  c o n d i t i o n  i n  
o r d e r  t o  make t h e s e  roads ,  w h i c h  had been "improvedw only  t h r e e  
t o  f i v e  y e a r s  e a r l i e r ,  pa s sab l e  by rickshaw. These worrisome 
f i n d i n g s  showed t h a t  f i n a n c i n g  cont inued  road improvements 
wi thout  a  cor responding  i n c r e a s e  i n  maintenance c a p a c i t y  would 
r e s u l t  i n  a  worsening r a t h e r  than  improvement of t h e  road 
system i n  r u r a l  Bangladesh. 

Moreover, t h e  assessment  i d e n t i f i e d  s e v e r a l  major problems 
which made i t  c l e a r  t h a t  t h e  maintenance o b j e c t i v e  could  no t  be 
met wi thout  s u b s t a n t i a l  changes i n  p r o j e c t  de s ign  and t h e  
o v e r a l l  implementation environment .  Three s t r a t e g i c  i s s u e s  
emerged w h i c h  need t o  be addressed :  Lack of consensus on t h e  
maintenance o b j e c t i v e ;  l a ck  of adequate  i n s t i t u t i o n a l  fcamework 
f o r  road maintenance; and, i n s u f f i c i e n t  l o c a l  r e s o u r c e s  t o  
f i n a n c e  maintenance c o s t s .  

li Lack of  consensus on t h e  maintenance o b j e c t i v e  

When in te rv iewed,  v i r t u a l l y  a l l  l o c a l  o f f i c i a l s  involved wi th  
FRMIP expla ined  t h e  p r o j e c t  o b j e c t i v e  i n  terms of improvement 
of t ype  B f e e d e r  roads.  None mentioned i n c t i t u t i o n a l i z a t i o n  of 
maintenance a s  a  pr imary o b j e c t i v e .  The views of t h e s e  
o f f i c i a l s ,  ranging from Upazi la  Chairmen t o  Deputy 
Commissioners and Execut ive  Engineers ,  r e f l e c t  t h e  p r o j e c t ' s  
s h i f t  i n  emphasis from maintenance t o  improvement, both a s  a  
r e s u l t  of t h e  new Planning  Commission S t r a t e g y  and t h e  e a r l y  
s h i f t  i n  p r o j e c t  s t r a t e g y  towards i n s t i t u t i n g  a  maintenance 
r o u t i n e  on ly  on roads t h a t  had reached f i n a l  bi tuminous 
c a r p e t i n g  s t a n d a r d .  

I t  a l s o  appeared t h a t  many o f f i c i a l s  saw tAe a p p l i c a t j o n  of 
bituminous c a r p e t i n g  pavement a s  a  s o l u t i o n  t o  t h e  problem of 
main ta in ing  d i r t  roads  and were not  y e t  concerned about ,  nor 

.. . - - aware of t h e  s i g n i f i c a n t  problems and c o s t s  involved i n  
ma in t a in ing  paved roads.  T h i s  pe rcep t ion  i s  n o t  s u r p r i s i n g  
g iven  t h a t  about  74% of t ype  B f e e d e r  roads  (and probably  about  
98% of a l l  r oads )  i n  t h e  p r o j e c t  a r e a  a r e  s t i l l  d i r t  and t h a t  



- most ( a b o u t  two t h i r d s )  of t h e  b i tuminous  r o a d s  had o n l y  been 
completed i n  t h e  p r e c e d i n g  t h r e e  y e a r s . 6  By s h i f t i n g  t h e  
p r o j e c t  s t r a t e g y  t o  s t a r t  w i t h  f u l l  b i tuminous  c a r p e t i n g  
improvement r a t h e r  t h a n  i n s t i t u t i o n  b u i l d i n g  f o r  main tenance  of 
e x i s t i n g  r o a d s ,  t h e  t y p e  of problem a d d r e s s e d  by t h e  p r o j e c t  
s h i f t e d  from one t h a t  was f a m i l i a r  t o  l o c a l  peop le  ( d i r t  road 
m a i n t e n a n c e )  t o  one t h a t  was u n f a m i l i a r  (paved road 
m a i n t e n a n c e ) .  With t h e  assumpt ion  t h a t  pavement would be  a  
t y p e  of permanent s o l u t i o n ,  any i n t e r e s t  i n  t h e  problem of 
main tenance  t h a t  may have e x i s t e d  had d i s a p p e a r e d .  

The c l e a r  l a c k  of consensus  between p r o j e c t  documenta t ion ,  on 
t h e  one hand, and views o f  l o c a l  o f f i c i a l s  on t h e  o t h e r ,  
r e g a r d i n g  t h e  major  problem t o  be a d d r e s s e d  by t h e  p r o j e c t  made 
r a p i d  resumption of implementa t ion  p r o g r e s s  v i r t u a l l y  
i m p o s s i b l e .  

2;  Lack of a d e q u a t e  i n s t i t u t i o n a l  framework f o r  road 
main tenance  

A t  t h e  t i m e  t h e  a p p r a i s a l  was completed ( J u l y  1 9 8 7 ) ,  t h e  f u t u r e  
s t a t u s  and r o l e  of t h e  new d i s t r i c t s  was s t i l l  u n c l e a r  and t h e  
t e c h n i c a l  c a p a c i t y  of u p a z i l a s  f o r  m a i n t a i n i n g  paved r o a d s  was 
u n t e s t e d .  What d i d  become c l e a r  was t h a t  t h e  road development  
commi t tees  ( D R D C s ) ,  a l t h o u g h  a d e q u a t e  a s  a  temporary mechanism 
f o r  i s s u i n g  road improvement c o n t r a c t s ,  cou ld  n o t  be e x p e c t e d  
t o  t a k e  o v e r  r o u t i n e  main tenance  work. A major problem i n  t h i s  
r e g a r d  was t h e i r  temporary n a t u r e  and l i m i t e d  r o l e  i n  road 
s e l e c t i o n .  D R D C s  were e x p e c t e d  t o  be a c t i v e  o n l y  a s  l o n g  a s  a  
donor  f i n a n c e d  p r o j e c t  p rov ided  f u n d i n g .  Most of t h e  u p a z i l a  
cha i rmen  and MPs i n t e r v i e w e d  d i d  n o t  l i k e  t h e  DRDC s y s t e m ,  and 
some s t a t e d  t h e y  would r e f u s e  t o  p a r t i c i p a t e  because  t h e i r  
r o l e s  i n  t h e  DRDC were t o o  l i m i t e d  and t h e y  were l e f t  o u t  of 
key d e c i s i o n s ,  such  a s  road s e l e c t i o n .  Hence, i t  a p p e a r e d  
u n l i k e l y  t h a t  D R D C s  c o u l d  c o o r d i n a t e  g e n e r a l  p l a n n i n g  of 
main tenance  o r  improvement work t ha t  might  be f i n a n c e d  by t h e  
Government o u t s i d e  of a  donor  p r o j e c t  framework o r  a f t e r  
p r o j e c t  comple t ion .  

I I n  l o o k i n g  f o r  a l t e r n a t i v e s ,  t h e  a p p r a i s a l .  team s o u g h t  t o  
a s s e s s  t h e  r e l a t i v e  c a p a b i l i t y  of u p a z i l a s ,  "new" new 
d i s t r i c t s ,  and " o l d "  new d i s t r i c t s .  " O l d "  new d i s t r i c t s  r e f e r s  

- - t o  t h e  22 newly c r e a t e d  d i s t r i c t s  w h i c h  were t h e  h e a d q u a r t e r s  
s e a t  of t h e  o l d  d i s t r i c t s  and which s t i l l  r e t a i n e d  s t r o n g e r  
s t a f f i n g ,  equipment ,  and f i n a n c i a l  r e s o u r c e s  t h a n  t h e  "newn new 
d i s t r i c t s  c o n v e r t e d  from e a r l i e r  s u b - d i s t r i c t s .  The c o n c l u s i o n  , 

6 S e e  page 13 ,  USAID, "Rapid R u r a l  A p p r a i s a l  of t h e  Feeder  
Roads Maintenance and Improvement P r o j e c t n  ( J u l y  1 9 ,  1 9 8 7 ) .  



- 

was t h a t ,  of t h e  t h r e e ,  u p a z i l a s  were s t r o n g e s t  i n  o v e r a l l  
a d m i n i s t r a t i v e  and p l a n n i n g  c a p a b i l i t y ,  fo l lowed  by " o l d n  new 
d i s t r i c t s ,  fo l lowed  a t  c o n s i d e r a b l e  d i s t a n c e  by "newn new 
d i s t r i c t s .  I n  t e rms  of o v e r a l l  t e c h n i c a l  c a p a b i l i t y  f o r  l a r g e  
s c a l e  a c t i v i t i e s  such  a s  improving e n t i r e  s t r e t c h e s  of road ,  - 

t h e  " o l d n  new d i s t r i c t s  c l e a r l y  ranked f i r s t ,  w i t h  u p a z i l a s  and 
"newn new d i s t r i c t s  a b o u t  e q u a l .  A l l  i n  a l l ,  t h e  "newn new 
d i s t r i c t s  were c l e a r l y  t h e  weakest  of t h e  e x i s t i n g  government 
u n i t s .  

Given t h e  a d d i t i o n a l  f a c t s  t h a t  t h e  1982 Loca l  Government 
Ord inance  had g i v e n  u p a z i l a s  a u t h o r i t y  t o  c a r r y  o u t  t y p e  B 
f e e d e r  road main tenance  and improvement, and t h a t  t h e y  managed 
much l a r g e r  s h a r e s  of l o c a l  and c e n t r a l l y  g e n e r a t e d  r e s o u r c e s  
t h a n  d i s t r i c t s ,  t h e  s t r a t e g y  of f o c u s i n g  l o n g  term i n s t i t u t i o n  
b u i l d i n g  on new d i s t r i c t  governments  was sdr iously: ,puf :  i n  
q u e s t i o n .  The a l t e r n a t i v e  of s h i f t i n g  e n t i r e l y  t o  t h e  u p a z i l a  
l e v e l  was n o t  obv ious  however, because  of road equipment  
c o n s t r a i n t s  and t h e  s h e e r  number of u p a z i l a s  invo lved  i n  - . - .  
r e l a t i o n  t o  remain ing  p r o j e c t  r e s o u r c e s .  F i n a l l y ,  it became 
i n c r e a s i n g l y  u n c l e a r  how a  p r o j e c t  which was i n  t h e  l a s t  y e a r s  

\, 

of a n  implementa t ion  e f f o r t  o r i g i n a l l y  s t r u c t u r e d  t o  d e v e l o p  
t h e  i n s t i t u t i o n a l  c a p a c i t y  of j u s t  t h r e e  government u n i t s ,  \., . 
c o u l d  p o s s i b l y  be s u c c e s s f u l  i n  q u i c k l y  r e d i r e c t i n g  . i t s  e f f o r t s  
t o  work w i t h  o v e r  30 u p a z i l a s ,  l e t  a l o n e  1 4  new d i s t r i c t s .  

I n  t h e  y e a r  f o l l o w i n g  t h e  USAID a p p r a i s a l ,  two o t h e r  s t u d i e s  on 
equipment  u t i l i z a t i o n  and t r a i n i n g  program e f f e c t i v e n e s s  were  
completed.  These  s t u d i e s  f u r t h e r  r e v e a l e d  t h e  complex i ty  and 
d i f f i c u l t y  i n  a c h i e v i n g  t h e  p r o j e c t ' s  i n s t i t u t i o n  b u i l d i n g  
o b j e c t i v e s .  The equipment  s t u d y  reviewed t h e  usage  and 
c o n d i t i o n  of a l l  road equipment a v a i l a b l e  a t  t h e  d i s t r i c t  l e v e l  
in-the p r o j e c t  a r e a ,  i n c l u d i n g - t h a t  which had been purchased  
under  FRMIP. I t  was found t h a t  o v e r a l l  u t i l i z a t i o n  r a t e s  were 
l e s s  t h a n  a f i f t h  of a c t u a l  c a p a c i t y .  S i m p l e i p r e v e n t i v e  
main tenance  s t e p s  such  a s  r e g u l a r  chang ing  of o i l  was n o t  b e i n g  
performed.  WSA/BCL equipment e x p e r t s  e s t i m a t e d  t h a t  i f  a l l  
unused bu t  r e p a i r a b l e  equipment c u r r e n t l y  i n  t h e  d i s t r i c t s  
( i n c l u d i n g  R & H ,  BWDB, and LGEB owned) were r e h a b i l i t a t e d  and 
made a v a i l a b l e ,  t h i s  c o u l d  meet most o r  a l l  road equipment  
needs  f o r  t h e  n e x t  f i v e  t o  t e n  y e a r s .  The major  problems 
h i n d e r i n g  g r e a t e r  u s e  of equipment  were found t o  be l a c k  o f  
s p a r e  p a r t s ,  l a c k  of main tenance  and r e p a i r  c a p a b i l i t y  i n  l o c a l  
workshops ( b o t h  p r i v a t e  and government r u n ) ,  l a c k  of 
main tenance  f u n d s ,  l a c k  of i n t e r e s t  i n  keep ing  equipment  
m a i n t a i n e d ,  l a c k  of s p a r e  p a r t s  s t a n d a r d i z a t i o n  due  t o  t h e  
m u l t i p l i c i t y  of equipment  b rands  from d i f f e r e n t  donor  
c o u n t r i e s ,  l a c k  o f  t r a i n e d  manpower, and n e a r  t o t a l  a b s e n c e  of 
equipment d e a l e r  s u p p o r t .  



These f i n d i n g s  c a s t  s e r i o u s  doubt  on t h e  n e a r  term s u c c e s s  o f  
i n s t i t u t i n g  a  road main tenance  sys tem t h a t  is dependent  on 
e f f e c t i v e  equipment o p e r a t i o n .  U n f o r t u n a t e l y ,  main tenance  o f  
paved r o a d s  i s  much more equipment  i n t e n s i v e  t h a n  main tenance  
of lower  s t a n d a r d  roads .  Much s t r o n g e r  i n s t i t u t i o n a l  s u p p o r t  
a t  t h e  l o c a l  government l e v e l  is needed t o  m a i n t a i n  heavy road 
equipment i n  u s a b l e  c o n d i t i o n .  Hence i t  a p p e a r s  t h a t  t h e  
s t r a t e g y  of f i r s t  improving roads  t o  b i tuminous  c a r p e t i n g  
s t a n d a r d  had t h e  e f f e c t  of g r e a t l y  i n c r e a s i n g  t h e  burden of 
p r o j e c t  s u c c e s s  on one o f  t h e  weakest  l i n k s  - i n s t i t u t i o n a l  
c a p a c i t y  . I 

I 

T r a i n i n g  was used i n  t h e  p r o j e c t  s t r a t e g y  a s  t h e  major  
component t o  e f f e c t  s y s t e m a t i c  i n s t i t u t i o n  b u i l d i n g .  An 

- - -  e v a l u a t i o n  of t h e  t r a i n i n g  programs was u n d e r t a k e n  i n  1988 t o  
d e t e r m i n e  t o  w h a t  e x t e n t  t r a i n i n g  was e f f e c t i v e  i n  improving 
work o u t p u t  and i n c r e a s i n g  c a p a c i t y  f o r  road main tenance .  The 
t r a i n i n g  e v a l u a t i o n  i n t e r v i e w e d  125 of t h e  306 i n d i v i d u a l s  who 
had b e n e f i t e d  from FRMIP t r a i n i n g . .  These  ranged from foremen 
and s u r v e y o r s  t o  e x e c u t i v e  e n g i n e e r s .  The e v a l u a t i o n  found 
t h a t  t r a i n i n g  had g e n e r a l l y  been good and t h a t  b roaden ing  of 
knowledge and p e r s p e c t i v e  as a  r e s u l t  of t h e  t r a i n i n g  was 
s i g n i f i c a n t  and would be b e n e f i c i a l  o v e r  t h e  l o n g  run.  On t h e  
o t h e r  hand, "very few t r a i n e e s  c o u l d  show t h a t  t h e y  had 
s p e c i f i c a l l y  used someth ing  of what t h e y  had s t u d i e d .  I t  was 
commonly s a i d  t h e r e  was no system,  no s c o p e ,  o r  no o r d e r  t o  
s p e c i f i c a l l y  implement what t h e  y had l e a r n e d ,  o r  i n s u f f i c i e n t  
f u n d s ,  equipment ,  o r  p e r s o n n e l .  A b a s i c  problem i d e n t i f i e d  i n  
t h e  e v a l u a t i o n  was t h e  l a c k  o f  i n c e n t i v e  t o  change e x i s t i n g  
s y s t e m s  and p r a c t i c e s  which would have t o  be modi f i ed  i f  t h e  
c o n t e n t  of t r a i n i n g  c o u r s e s  was a p p l i e d .  Of s e v e r a l  
recommendations t o  a d d r e s s  t h i s  problem, t h e  e v a l u a t i o n  
emphasized s t r o n g l y  t h e  need f o r  g r e a t e r  commitment and s u p p o r t  
from t o p  government o f f i c i a l s  and M i n i s t r i e s  t o  t h e  o b j e c t i v e s  
of t h e  t r a i n i n g .  

I n  sum, t h e  t a s k  o f  i n s t i t u t i o n a l  s t r e n g t h e n i n g  remains  
f o r m i d a b l e .  D r a s t i c  changes  i n  t h e  l o c a l  government s t r u c t u r e  
had t h e  e f f e c t  of c r e a t i n g  a  moving t a r g e t  which t h e  p r o j e c t  
was n o t  f l e x i b l e  enough t o  respond t o .  Maintenance of heavy 
road equipment ,  emerged as a  major  b o t t l e n e c k  which is n o t  
c u r e d  by new equipment  procurement ,  and which w i l l  r e q u i r e  much 
s t r o n g e r  i n s t i t u t i o n a l  c a p a c i t y  t o  s o l v e .  A major  t o o l  of 
i n s t i t u t i o n  b u i l d i n g  - t r a i n i n g ,  was found t o  be g e n e r a l l y  
i n e f f e c t i v e  i n  p romot ing  maintenance p r a c t i c e s  when a  vacuum of 
commitment e x i s t s  a t  h i g h e r  l e v e l s  of government.  

7 See page 2 ,  C l a r e n c e  Maloney and Mahfuzar Rahman, 
" E v a l u a t i o n  o f  T r a i n i n g  Component; Feeder  Roads 
Maintenance and Improvement P r o j e c t "  ( J u l y  1 9 8 8 ) .  



3 .  I n s u f f i c i e n t  Local  Resources  t o  Finance Maintenance Cos ts  

Main ta in ing  roads is expens ive .  Actua l  expe r i ence  i n  FRMIP 
shows t h a t  t h e  average  annual  c o s t  of main ta in ing  one k i lome te r  
o f - r o a d  is  Tk 8,000 f o r  d i r t  roads ,  Tk 80,000 f o r  
FRMIP-standard paved roads ,  and Tk 183,000 f o r  t h e  average  
paved road.8 The lower c o s t  of main ta in ing  FRMIP paved roads 
is due t o  h ighe r  des ign  and c o n s t r u c t i o n  q u a l i t y  which makes 
t h e  roads  more r e s i s t a n t  t o  d e t e r i o r a t i o n .  T h i s  d r a m a t i c  
d i f f e r e n c e  i l l u s t r a t e s  t h e  importance of good c o n s t r u c t i o n  
t echn iques  i n  l i m i t i n g  maintenance c o s t s .  The p r o j e c t  achieved 
t h e s e  s t a n d a r d s  by s t r i c t  moni tor ing  and c e r t i f i c a t i o n  of 
q u a l i t y  by t h e  c o n s u l t a n t  (WSA/BCL) p r i o r  t o  reimbursement of 
road work c o s t s  . 
Not ma in t a in ing  paved roads  was found t o  be much more expens ive  
t han  ma in t a in ing  t h e m .  A s  d i s cus sed  above, roads i n  t h e  
p r o j e c t  a r e a  w h i c h  were b u i l t  t o  common bi tuminous c a r p e t i n g  
s t a n d a r d  and no t  main ta ined ,  were found t o  d e t e r i o r a t e  t o  worse 
than  d i r t  road c o n d i t i o n  i n  a  pe r iod  of two t o  f i v e  yea r s .  

The USAID a p p r a i s a l  found t h a t  FRMIP road improvements i n  
Rangpur (26 K m  of new bi tuminous c a r p e t i n g )  and S y l h e t  (17 K m )  
had inc reased  t h e  annual  maintenance budget requirement  by a t  
l e a s t  Tk 22 l a c s  and Tk 1 2  l a c s  f o r  each d i s t r i c t  
r e s p e c t i v e l y .  The  t o t a l  c u r r e n t  annual  budget requirement  f o r  
ma in t a in ing  a l l  type  B f e e d e r  roads i n  t h o s e  two d i s t r i c t s  was 
e s t i m a t e d  a t  Tk 321 l a c s .  Unfo r tuna t e ly ,  i t  appeared t h a t  on ly  
about  10% t h i s  t o t a l  was c u r r e n t l y  a ~ a i l a b l e . ~  I t  was c l e a r  
t h a t  t h e  c r i t i c a l  l i n k  between budget ing f o r  new inves tments  
and budget ing  f o r  maintenance was not  being made. Given t h e  
d i s a s t r o u s  r e s u l t s  of no maintenance, i t  seemed q u i t e  p o s s i b l e ,  
indeed l i k e l y ,  t h a t  t h e  f e e d e r  road network wouid be l e f t  i n  
worse shape  a f t e r  t h e  FRMIP p r o j e c t  than  before .  

Unfo r tuna t e ly ,  s i n c e  complet ion of t h e  Syracuse U n i v e r s i t y  
s t u d i e s  i n  1984 w i t h  i t s  e x t e n s i v e  recommendations f o r  r a i s i n g  
revenues,  no f u r t h e r  e f f o r t  was made on t h e  problem of long  
term f i n a n c i n g  of road maintenance.  The 1986 FRMIP p r o j e c t  
amendment added a  road maintenance budget w i t h  g r a d u a l l y  
i n c r e a s i n g  BDG c o n t r i b u t i o n s ,  but because t h e s e  funds  a r e  
provided through t h e  p r o j e c t i z e d  development budget (ADP) 
r a t h e r  than  t h e  revenue budget ,  t h i s  can only  be cons ide red  a s  

8  Paved is used here t o  mean f u l l  bituminous c a r p e t i n g .  See 
Attachment A,  "Rapid Rura l  Appra i sa l  of FRMIP", op c i t .  

9  See pages 8 and 9, "Rapid Rura l  Apprafsa l  of,FRMIPn, op 
c i t .  . .t 



a  temporary band-aid measure t h a t  can not  ensu re  maintenance 
f u n d i n ;  a f t e r  p r o j e c t  complet ion.  The main problem of 
e s t a b l i s h i n g  a  s t a b l e  and p r o t e c t e d  revenue sou rce  a t  c e n t r a l  
o r  l o c a l  government l e v e l  is s t i l l  unsolved.  U n t i l  s u b s t a n t i a l  
p rog re s s  i n  t h i s  d i r e c t i o n  is made, t h e  p o t e n t i a l  economic 
growth r e s u l t i n g  from road inves tments  w i l l  remain l a r g e l y  
u n r e a l i z e d .  Morsover, i t  appea r s  t h a t  t h e  n e t  r e s u l t  w i l l  be 
nega t ive  growth a s  t h e  economic l i a b i l i t y  of unmaintained,  
unusable  roads is added t o  t h e  oppor tun i ty  c o s t  of i n v e s t i n g  i n  
o t h e r  more p roduc t ive  s e c t o r s  of t h e  economy. Such n e g a t i v e  
development w i l l  make i t  even more d i f f i c u l t  t o  r a i s e  revenues 
f o r  f u t u r e  development purposes ,  t hus  promoting a  downward 
s p i r a l  w h i c h  s a p s  e f f o r t s  toward o v e r a l l  economic 
s e l f - s u f f i c i e n c y  and growth. 

D.  Cu r r en t  S t a t u s  and Lessons Learned 

The t h r e e  major i s s u e s  o u t l i n e d  above proved t o o  much f o r  FRMIP 
t o  add re s s  i n  i t s  f i n a l  y e a r s  and w i t h i n  e x i s t i n g  r e sou rce  and 
time c o n s t r a i n t s .  A f t e r  some e f f o r t  t o  c o n s i d e r ' a  major 
r edes ign ,  USAID and t h e  Local  Government D i v i s i o n  dec ided  t o  
phase o u t  FRMIP.ahead of s chedu le ,  upon complet ion of 
p r ev ious ly  s t a r t e d  road improvement work. To reduce r i s k  of 
nega t ive  development impact,  a  ban was imposed on use  of 
bituminous c a r p e t i n g  f o r  complet ing f i n a l  road work. A t  t h e  
same time i t  was dec ided  t h a t  development of a  new p r o j e c t  
would be, i n i t i a t e d  t o  con t inue  USAID suppor t  f o r  r u r a l  roads  
and l o c a l  government c a p a c i t y  b u i l d i n g .  

The b a s i s  of t h i s  l a t t e r  d e c i s i o n  was grounded i n  r e c e n t  
s t u d i e s  showing t h e  p o t e n t i a l l y  d r a m a t i c  impact t h a t  
i n f r a s t r u c t u r e ,  e s p e c i a l l y  roads ,  can have i n  deve loping  r u r a l  
a r e a s ,  and t h e  s e n s e  t h a t  an appa ren t ly  i n c r e a s i n g  awareness  of 
t h e  maintenance i s s u e  a t  s e n i o r  government p o l i c y  l e v e l s  could  
improve t h e  chances of f u t u r e  succes s . l 0  I t  was a l s o  f e l t  t h a t  
l e s s o n s  l ea rned  from FRMIP and o t h e r  programs could be a p p l i e d  

1 0  See R.Ahmed and M.Hussein, I n f r a s t r u c t u r e  and Development 
of t h e  Rura l  Economy of Bangladesh ( I n t e r n a t i o n a l  Food 
P o l i c y  Research I n s t i t u t e  i n  c o l l a b o r a t i o n  w i t h  Banuladesh 
~ n s t i h t e  of Development S t u d i e s .  February 1988) .  Th i s  
USAID f inanced  s tudy  found t h a t  v i l l a g e s  ranked high i n  
i n f r a s t r u c t u r e  had 31% t o  4 2 %  g r e a t e r l c r o p  produpt ion ,  and 
33% h ighe r  household income l e v e l s  than t h o s e . w i t h  l i t t l e  
i n f r a s t r u c t u r e .  Most of t h e s e  b e n e f i t s  accrued t o  lower 
income groups.  Th i s  means t h a t  e f f e c t i v e  inves tments  i n  
i n f r a s t r u c t u r e  such a s  roads  can have a  s i g n i f i c a n t  
pover ty  a l l e v i a t i o n  e f f e c t .  Copies  of t h i s  s t udy  a r e  
a v a i l a b l e  a t  USAID. 



t o  des ign more e f f e c t i v e  and l e s s  r i sky  implementation 
s t r a t e g i e s  t h a t  could help provide a  framework f o r  new road 
development e f f o r t s  i n  the  1990's .  A s  the  f i r s t  e f f o r t  i n  
developing the  new p r o j e c t ,  a  Rural and Feeder Roads Sector  
Assessment is being undertaken i n  co l l abora t ion  w i t h  the  
Planning Commission, w h i c h  w i l l  analyze i n  d e t a i l  the  major 
s t r a t e g i c  i s s u e s  discussed above and seek t o  i d e n t i f y  the  most 
e f f e c t i v e  approaches t o  bui ld ing g r e a t e r  long term 
i n f r a s t r u c t u r e '  maintenance capaci ty  a t  the  l o c a l  government 
l e v e l .  

In a n t i c i p a t i o n  of more complete f i n d i n g s  from the  Sector  
Assessment, the  l e s sons  learned s o  f a r  through the  FRMIP 
p r o j e c t  can be summarized a s  fol lows:  

1) Developing a  s u s t a i n a b l e  feeder  road network is akin t o  
bui ld ing a  s t o o l  t o  s i t  on. Three l e q s  a r e  requi red .  I f  any 
one is missing t h e  r e s u l t  is  pa in fu l .  For a  road network the  
t h r e e  l e g s  of the  s t o o l  a r e  t echn ica l ,  i n s t i t u t i o n a l ,  and 
f i n a n c i a l .  I n  t h e  course of implementatioq, FRMIP made the  
e r r o r  of seeking a  s o l u t i o n  t o  the  road maintenance problem 
through mainly t echn ica l  means - i . e .  bui ld ing higher s tandard ,  
more c o s t l y ,  and i n  theory more durable  bituminous carpeted  

- - - roads. T h i s  t echn ica l  s o l u t i o n  w i l l  not work un less  t h e  o the r  
l e g s  of t h e  s t o o l ,  i n s t i t u t i o n a l  and f i n a n c i a l ,  a r e  a l s o  b u i l t  
t o  the  corresponding length  and s t r e n g t h .  I n  o the r  words, it 
w i l l  t ake  more than engineers  t o  bui ld  a  feeder  road network. 
Without ' the p u b l i c  f inance  economist, i n s t i t u t i o n s  e x p e r t s ,  
pol icy  makers and l o c a l  p o l i t i c i a n s ,  a s  well  a s  bureaucra ts ,  
the  necessary s t r u c t u r e  cannot be b u i l t .  

2 )  U n t i l  t he  implementation and pol icy  environment can 
adequately support  bui ld ing the  i n s t i t u t i o n a l  and f i n a n c i a l  
suppor ts  f o r  a  s u s t a i n a b l e  high s tandard  road network, the  
t echn ica l  s o l u t i o n s  w i l l  have t o  be sca led  down t o  more 
r e a l i s t i c a l l y  match e x i s t i n g  i n s t i t u t i o n a l  and f i n a n c i a l  
c o n s t r a i n t s .  The idea here is t o  keep a l l  t h r e e  l e g s  of the  
s t z o l  a t  the  same length  even-if they have t o  be s h o r t e r .  

In  p r a c t i c a l  terms, t h i s  would mean e x p l i c i t  adoption of a  
s t a g e  approach t o  road improvement i n  which the  f i r s t  s t a g e  i s  
l imi ted  t o  br idging c r i t i c a l  gaps and bu i ld ing  a  good q u a l i t y  
d i r t  sur face .  Stage two would involve p a r t i a l  hard s u r f a c e  
t rea tment  such a s  water bound macadam and perhaps add i t ion  of 
some s t r u c t u r e s  t o  permit year  round access  and proper f lood 
drainage.  Only the  f i n a l  s t a g e  t h r e e  would involve bituminous 
ca rpe t ing .  Progression from one s t a g e  t o  t h e  next would not 
take p lace  unless  a t  l e a s t  two precondi t ions  a r e  met: i )  a c t u a l  
t r a f f i c  counts  reach a  defined threshold  c a l l i n g  f o r  the  next  



- s t a g e  of improvement; i i )  the  i n s t i t u t i o n a l  and f i n a n c i a l  
- capac i ty  t o  maintain the  road a t  the  n e x t  higher s t a g e  is i n  

p lace .  I f  the  second condi t ion  does not c l e a r l y  e x i s t  while 
the  f i r s t  is met, then r e s t r i c t i o n s  on road use need t o  be 
imposed such 'as p r o h i b i t i n g  overweight veh ic les  o r  c los ing  
roads a f t e r  heavy r a i n s  o r  f looding.  Such an approach would 
g r e a t l y  reduce the  r i s k  t h a t  overambitious improvement e f f o r t s  

1 r e s u l t  i n  negative development impacts. 

3 )  I n  the  c u r r e n t  cond i t ions  of r u r a l  Bangladesh, the  textbook 
theory t h a t  g r e a t e r  investments i n  harder ,  higher s tandard 
roads w i l l  reduce maintenance c o s t s  does not seem t o  hold t r u e .  
T h i s  phenomenon is i l l u s t r a t e d  by the  l a r g e  t e n  f o l d  d i s p a r i t y  
i n  c o s t  of maintaining d i r t  roads compared t o  t h a t  of 
maintaining paved roads under FRMIP ( s e e  f i g u r e s  on page 1 0 ) .  
While f u r t h e r  i n v e s t i g a t i o n  is needed, the  fol lowing f a c t o r s  

I may expla in  t h i s  phenomenon; . ., 

i. The textbook case  assumes t h a t  roads a r e  paved only 
-- . - when t r a f f i c  has reached s u c h  a  l e v e l  t h a t  continuous 

maintenance becomes cumbersome and very c o s t l y .  Hardening the  
- road w i t h  pavement w i l l ,  a t  t h i s  poin t ,  reduce maintenance 

c o s t s .  By c o n t r a s t ,  a c t u a l  t r a f f i c  surveys conducted under 
FRMIP show t h a t  few type B feeder  roads s u s t a i n  the  t r a f f i c  
volumes t o  j u s t i f y  much more than a good q u a l i t y  d i r t  su r face .  
Premature paving i n  t h i s  case w i l l  r e s u l t  i n  an increase  r a t h e r  
than decrease i n  maintenance c o s t s  i f  t h e  minimum maintenance 
required t o  p r o t e c t  t h e  roads from r a i n  and f lood is more 
c o s t l y  f o r  bituminous carpeted  roads than d i r t  roads.  Analysis  
of l abor  c o s t s  involved i n  moving and compacting e a r t h  compared 
t o  the  c o s t  of bitumen, heavy equipment, and higher s k i l l e d  
technic ians  may s h ~ w  t h a t  such is the  case .  
. - 

ii. Poor cons t ruc t ion  q r a l i t y  is a major problem on most 
f eeder  road improvement work. T h i s  r e s u l t s  i n  a  road s u r f a c e  
t h a t  is a c t u a l l y  much w s o f t e r w  and more f r a g i l e  than the  
s tandard  textbook case  assumes. Such a s u r f a c e  w i l l  be m u c h  
more expensive t o  maintain a s  the  improvement work w i l l  i n  f a c t  
have t o  be repeated,  even i f  gradual ly ,  under the  gu i se  of 
maintenance. FRMIP experience shows t h a t  poorly cons t ructed  
roads can be more than twice a s  expensive t o  mainta in  than 
those  of the  same design t h a t  a r e  cons t ructed  proper ly .  While 
d i r t  roads a l s o  s u f f e r  from cons t ruc t ion  q u a l i t y  problems, the  
c o s t  of maintenance r e p a i r s  appears t o  be much l e s s .  

I f  these  two f a c t o r s  opera te  s imultaneously,  and t h e r e  is 
s u b s t a n t i a l  i n d i c a t i o n  t h a t  t h i s  is o f t e n  the  case ,  then we 
have the  perverse  r e s u l t  t h a t  increased investment i n  road 
improvements causes  genera l  inc reases  r a t h e r  than decreases  i n  
maintenance budget requirement. T h i s  e f f e c t  would f u r t h e r  



c o n t r i b u t e  t o  t h e  downward s p i r a l  kendency d i s c u s s e d  above 
whereby u n s u s t a i n a b l e  i n v e s t m e n t s  a r e  made w h i c h  s a p  r e s o u r c e s  
and undermine r e s i l i e n c y  and growth i n  t h e  economic b a s e .  
Avoiding t h i s  e f f e c t  i s  p o s s i b l e  i f  a  s t a g e  c o n s t r u c t i o n  p o l i c y  
is adopted  and e f f e c t i v e  means f o r  e n s u r i n g  c o n s t r u c t i o n  
q u a l i t y  a r e  i n s i s t e d  upon. The l a t t e r  would n o t  be e a s y  t o  
i n s t i t u t i o n a l i z e  g i v e n  t h e  limits of t r a i n e d  t e c h n i c a l  s t a f f  
and r e s o u r c e s  a t  l o c a l  government l e v e l s  and common p r a c t i c e s  
o f  b r i b e r y  i n  exchange f o r  a c c e p t a n c e  of s u b s t a n d a r d  work. 

. - A  - 
111. Comments on C u r r e n t  P l a n n i n g  Commission S t r a t e g y  - 
A; Impor tance  o f  t h e  Rural Development S t r a t e g y  

D i s s a t i s f i e d  wi th  t h e  s low p r o g r e s s  of r u r a l  development  
e f f o r t s ,  t h e  P l a n n i n g  Commission i n  t h e  e a r l y  1 9 8 0 ' s  s o u g h t  t o  
r e v i s e  c u r r e n t  government s t r a t e g i e s  w i t h  a  view toward 
s i m p l i f i c a t i o n  and f o c u s i n g  of o b j e c t i v e s .  I n  J a n u a r y  1984,  a  
new comprehensive  p o l i c y  was announced and i n t r o d u c e d  t o  
donors . -  The o f f i c i a l  p a l i c y  document is e n t i t l e d  " S t r a t e g y  f o r  
R u r a l  Development P r o j e c t s  - A S e c t o r a l  P o l i c y  P a p e r n .  T h i s  
s t r a t e g y  d e s c r i b e s  a t e n  y e a r  p l a n  which, among o t h e r  t h i n g s ,  
would r e s u l t  i n  pav ing  4000 m i l e s  of f e e d e r  r o a d s  and 
d e v e l o p i n g  1400 "growth c e n t e r s " .  The document s t a t e s  t h a t  a l l  
f u t u r e - r u i a l  deveiopment e f f o r t s  would f o l l o w  t h e  s t r a t e g y  
o u t l i n e d  i n  t h e  p o l i c y  document. Subsequen t ly ,  a l l  donor  and 
government p r o j e c t s  i n v o l v i n g  r u r a l  development  e f f o r t s  were 
reviewed i n  t e r m s  of a d h e r e n c e  t o  t h i s  p o l i c y .  

I n  t h e  a r e a  o f  r u r a l  i n f r a s t r u c t u r e ,  growth c e n t e r  development  
became t h e  c o r n e r s t o n e  c o n c e p t  of t h e  new p o l i c y .  A n a t i o n a l  
s u r v e y  was completed some t i m e  i n  1981  c o l l e c t i n g  
i n f r a s t r u c t u r e  and economic d a t a  on s i x t y  s i x  v a r i a b l e s  f o r  
e a c h  un ion  i n  t h e  c o u n t r y .  Using t h i s  d a t a ,  r u r a l  m a r k e t s  i n  
each  u p a z i l a  were rank o r d e r e d .  Depending o n i t h e  s i z e ,  
p o p u l a t i o n  and number o f  u n i o n s  i n  each  u p a z i l a ,  t h e  t o p  two t o  
f i v e  m a r k e t s  on t h e  rank o r d e r e d  l is t  were d e s i g n a t e d  a s  
"growth c e n t e r s " .  U p a z i l a  h e a d q u a r t e r s  were a u t o m a t i c a l l y  
d e s i g n a t e d  a s  growth c e n t e r s .  The growth c e n t e r s  were  t o  
r e c e i v e  p r i o r i t y  government and donor  f u n d i n g  f o r  v a r i o u s  
i n f r a s t r u c t u r e  improvements s u c h  a s  i n s t a l l i n g  t u b e  wells, 
sewerage a n d . d r a i n a g e ,  pav ing  marke t  s t r e e t s ,  i n s t a l l i n g  food  
go-downs, e l e c t r i f i c a t i o n  etc. Feeder  r o a d s  were d e f i n e d  t o  be 
t h o s e  r o a d s  which connec ted  t h e  growth c e n t e r s  t o  t h e  c l o s e s t  
p o s s i b l e  r e g i o n a l  o r  n a t i o n a l  highway. S p e c i a l  p r i o r i t y  was 
g i v e n  t o  " t y p e  A n  f e e d e r  r o a d s  which connec ted  t h e  u p a z i l a  
h e a d q u a r t e r s .  Improvement of t y p e  A r o a d s  was made t h e  
r e s p o n s i b i l i t y  of t h e  Roads and Highway Department.  A l l  o t h e r  

, f e e d e r  r o a d s  were d e s i g n a t e d  a s  " t y p e  B", and were t o  be g i v e n  
' p r i o r i t y  by donor p r o j e c t s .  A l l  f e e d e r  r o a d s  were t o  b e  paved 

t o  b i tuminous  c a r p e t i n g  s t a n d a r d s .  



A s  d i s c u s s e d  e a r l i e r ,  t h e  FRMIP p r o j e c t  proforma and g r a n t  
agreement  had t o  be  m o d i f i e d  t o  r e f l e c t  t h i s  new p o l i c y .  I n  
o r d e r  t o  i n s u r e  c o r r e c t  i m p l e m e n t a t i o n ,  t h e  P l a n n i n g  Commission 
r e q u i r e d  t h a t  e a c h  p r o j e c t  proforma l is t  t h e  s p e c i f i c  t y p e  B 
f e e d e r  r o a d s  which would be improved.  Changes i n  t h e  l is t  
c o u l d  o n l y  be made w i t h  p r i o r - P l a n n i n g  Commission a p p r o v a l .  
S i n c e  1984,  a l l  new o r  r e v i s e d  donor  p r o j e c t s  i n v o l v i n g  r u r a l  
i n f r a s t r u c t u r e  a c t i v i t i e s  were  made t o  f o l l o w  t h e  p o l i c y .  To 
d a t e ,  c l o s e  t o  $250 m i l l i o n  i n  donor  f u n d s ,  p l u s  c o r r e s p o n d i n g  
government c o u n t e r p a r t  f u n d s ,  have been programed i n  p r o j e c t s  
which implement t h e  p o l i c y .  

S i n c e  i t s  i n c e p t i o n  f i v e  y e a r s  ago ,  s u f f i c i e n t  t ime  h a s  p a s s e d  
t o  p e r m i t  a r e v i e w  o f  t h e  e f f e c t i v e n e s s  of  t h i s  p o l i c y .  The 
p r e c e d i n g  d i s c u s s i o n  of e x p e r i e n c e  under  FRMIP h a s  i d e n t i f i e d  
s e v e r a l  ma jo r  d i f f i c u l t i e s  w i t h  t h e  R u r a l  Development S t r a t e g y  
a s  c u r r e n t l y  c o n c e i v e d  and implemented.  The f i n a l  s e c t i o n  of  
t h i s  p a p e r  w i l l  b r i e f l y  p r e s e n t  t h e s e  m a j o r  i s s u e s  a s  t h e y  
a f f e c t  i n f r a s t r u c t u r e  development .  

B; Major P o l i c y  Issues w i t h  R u r a l  Development S t r a t e g y  

There  a r e  a t  l e a s t  f o u r  major  problems w i t h  t h e  c u r r e n t  p o l i c y  
which need t o  be u r g e n t l y  a d d r e s s e d  i f  t h e  R u r a l  Development 
S t r a t e g y  is t o  make a s u s t a i n a b l e  c o n t r i b u t i o n  t o  t h e  r u r a l  
i n f r a s t r u c t u r e  development  of  Bangladesh.  

1) The f i r s t  ma jo r  d i f f i c u l t y  is t h a t  t h e  p o l i c y  i n v o l v e s  
m a j o r  new i n v e s t m e n t s  i n  i n f r a s t r u c t u r e ,  b u t  makes no a p p a r e n t  
p r o v i s i o n  f o r  ma in tenance  o f  t h i s  i n f r a s t r u c t u r e .  

By d e f a u l t ,  it i s  assumed t h a t  l o c a l  government u n i t s  w i l l  
a b s o r b  t h e  main tenance  burden w i t h  t h e i r  own r e s o u r c e s .  
However simple c a l c u l a t i o n s  show t h a t  t h e  c o s t  of m a i n t a i n i n g  
t h e  p roposed  t y p e  of i n f r a s t r u c t u r e  would be  p r o h i b i t i v e l y  
e x p e n s i v e  g i v e n  t h e  c u r r e n t  f i n a n c i a l  p o s i t i o n  of l o c a l  
governments .  For  example,  i f  t h e  p l a n n e d  4000 m i l e s  o f  f e e d e r  
r o a d s  were  improved t o  f u l l  b i t u m i n o u s  c a r p e t i n g  s t a n d a r d  u s i n g  -.-= 
e x i s t i n g  s t a n d a r d s  o f  c o n s t r u c t i o n ,  i t  would c o s t  a p p r o x i m a t e l y  
Tk 120  c r o r e  o r  US 40 m i l l i o n  a n n u a l l y  t o  m a i n t a i n  t h e s e  r o a d s  
a f t e r  c o m p l e t i o n . l f  T h i s  amount i s  r o u g h l y  h a l f  of  t h e  t o t a l  

11 T h i s  f i g u r e  was c a l c u l a t e d  u s i n g  t h e  FRMIP c o n s u l t a n t  
e s t i m a t e ,  based on a c t u a l  e x p e r i e n c e ,  of  Tk 183,000 a s  t h e  
a v e r a g e  a n n u a l  c o s t  of  m a i n t a i n i n g  one  Km of  paved Type B 
f e e d e r  road .  T h i s  f i g u r e  r e p r e s e n t s  1987 p r i c e s .  An 
i n f l a t i o n  a d j u s t m e n t  t o  1989 p r i c e  l e v e l s  would r a i s e  t h e  
c o s t  by 1 5 %  o r  more. See  i t e m  6e i n  At tachment  A o f  t h e  
FRMIP A p p r a i s a l  R e p o r t ,  op c i t .  

I . .  



a n n u a l  u p a z i l a  b lock g r a n t  budget  i n  t h e  government ' s  Annual 
Development P l a n .  C o s t s  o f  m a i n t a i n i n g  o t h e r  i n v e s t m e n t s ,  such  
t h e  growth c e n t e r ,  and t h e  u p a z i l a s '  own i n f r a s t r u c t u r e  
i n v e s t m e n t s  would be a d d i t i o n a l .  Of c o u r s e  t h e  c o s t  of 
r e p l a c i n g  t h e s e  i n v e s t m e n t  i f  they  a r e  n o t  m a i n t a i n e d  would be 
s e v e r a l  t i m e s  h i g h e r .  

Even i f  we assume t h a t  money becomes a v a i l a b l e ,  i n s t i t u t i o n a l  
c o n s t r a i n t s  a f f e c t i n g  equipment  u s e ,  a v a i l a b i l i t y  of 
s u f f i c i e n t l y  s k i l l e d  and o r g a n i z e d  s t a f f ,  and p r e s e n c e  of 
a d e q u a t e  i n c e n t i v e s  t o  e n s u r e  a  major  change  i n  o r i e n t a t i o n  
towards  main tenance  would s t i l l  have t o  be a d d r e s s e d .  None of 
t h e s e  i s s u e s  seem t o  have been a d e q u a t e l y  a p p r e c i a t e d ,  and t h e  
v e r y  l a c k  o f  d i s c u s s i o n  r e g a r d i n g  main tenance  i n  t h e  p o l i c y  is 
i t se l f  a major i n h i b i t i n g  f a c t o r  t o  i t s  o c c u r r e n c e .  

L i k e  FRMIP, t h e  p o l i c y  a p p e a r s  t o  be a  s t o o l  w i t h  o n l y  one 
l e g .  The i n s t i t u t i o n a l  sand f i n a n c i a l  i s s u e s  r e l a t e d  t o  
main tenance  m u s t  be a d d r e s s e d  i f  t h i s  p o l i c y  i s  t o  become a  
v i a b l e  t o o l  f o r  development .  

~ l t h o u g h  t h e  methodology f o r  s e l e c t i n g  growth c e n t e r s  h a s  n o t  
been r e l e a s e d  by t h e  P l a n n i n g  Commission, pne may.assume t h a t  
economic d a t a  g a t h e r e d  i n  t h e  1981  s u r v e y . w a s  a  g u i d i n g  
f a c t o r .  From any g i v e n  growth c e n t e r  however, t h e r e  is u s u a l l y  

- 
more t h a n  one road and sometimes a l s o  a  b o a t  l a n d i n g  o r  t r a i n  

- - s t a t i o n  a s  well. R a t h e r  t h a n  c o n s i d e r i n g  p o s s i b l e  a l t e r n a t i v e  
economic b e n e f i t s  f rom s e l e c t i n g  among a v a i l a b l e  c h o i c e s ,  t h e  
p o l i c y  r e q u i r e s  t h a t  o n l y  t h e  road p r o v i d i n g  t h e  s h o r t e s t ,  most \ 

d i r e c t  c o n n e c t i o n  t o  t h e  n a t i o n a l  highway sys tem may be , 
s e l e c t e d  t o  r e c e i v e  p r i o r i t y  f u n d i n g  a s  a  t y p e  B road .  T h i s  
approach  o f  c o s t  m i n i m i z a t i o n  may p r o v i d e  t h e  s i m p l i c i t y  needed 
f o r  a  c e n t r a l  p l a n n i n g  e x e r c i s e .  However, t h i s  s i m p l i c i t y  is  
bought  a t  t h e  c o s t  of economic e f f i c i e n c y .  

I n  one example i n  g r e a t e r  Rangpur d i s t r i c t ,  a  t y p e  B f e e d e r  
road  s e l e c t e d  f o r  FRMIP f u n d i n g  was found t o  rank l a s t  on an  
economic p r i o r i t y  r a n k i n g  of 1 3  r o a d s  i n  t h e  new d i s t r i c t .  The 
number one ranked road  connec ted  t h e  same growth c e n t e r  t o  t h e  
same r e g i o n a l  highway. T h i s  f i r s t  ranked road c o u l d  n o t  be 
s e l e c t e d  because  i t  was a b o u t  20% l o n g e r  t h a n  t h e  d e f i n e d  t y p e  
B f e e d e r  road .  Along i t s  p a t h  t h e  d e s i r a b l e  road connec ted  
un ion  h e a d q u a r t e r s ,  s c h o o l s ,  a  c l i n i c  and a  c a s h  c r o p  
a g r i c u l t u r a l  a r e a ,  w h i l e  t h e  s e l e c t e d  road  connec ted  no s u c h  
p o i n t s .  The u p a z i l a  p a r i s h a d  r e c o g n i z e d  t h e  o b v i o u s  economic 
b e n e f i t s  o f  i n v e s t i n g  on t h e  l o n g e r  road and had devo ted  



s u b s t a n t i a l  r e sou rces  t o  improving i t  while  i gno r ing  t h e  FRMIP 
s e l e c t e d  road. I t  i s  u n l i k e l y  a t  b e s t  t h a t  t h e  u p a z i l a  w i l l  
devote  r e sou rces  t o  ma in t a in ing  t h e  type  B road a f t e r  i t  is 
improved. Many examples of t h i s  s o r t  can be found. I n  t h r e e  
of f o u r  u p a z i l a s  v i s i t e d  du r ing  t h e  FRMIP f i e l d  a p p r a i s a l ,  
l o c a l l y  c o n t r o l l e d  r e s o u r c e s  a l l o c a t e d  t o  f e e d e r  roads  were 
almost  always s p e n t  on roads  o t h e r  t han  those  s e l e c t e d  under 
FRMIP . 
3 )  Unintended w i n d f a l l  b e n e f i t s  t o  l o c a l  e l i t e s  

. . 
I Recent s t u d i e s  on t h e  c u r r e n t  s t a t u s  of l o c a l  revenue 

g e n e r a t i o n  by t h e  " L i k e  Minded Groupn of donors  r e v e a l  t h a t  an 
average  of up t o  90% of revenues genera ted  from growth c e n t e r  
type  markets  is  r e t a i n e d  a s  p r o f i t  by p r i v a t e  market  
managers.12 For an average  u p a z i l a  t h i s  90% may amount t o  a s  
much a s  Tk 36 l a c s  p e r  y e a r .  I t  i s  g e n e r a l l y  expected t h a t  
investment  i n  growth c e n t e r s ,  i n c l u d i n g  improved market s t a l l s ,  
food s t o r a g e  go-downs, and roads s i g n i f i c a n t l y  i n c r e a s e  t h e  
va lue  of t h e  market t o  vendors.  This  provides  an o p p o r t u n i t y  
f o r  managers t o  s u b s t a n t i a l l y  i n c r e a s e  t h e i r  p r o f i t s .  
Unfo r tuna t e ly ,  no mechanism i s  p r e s e n t l y  i n  p l a c e  w h i c h  would 
c a p t u r e  t h e  incrementa l  income genera ted  a s  a  r e s u l t , o f  t h e  
i n f r a s t r u c t u r e  inves tment  s o  t h a t  i t  may be d i r e c t e d ' t o  p u b l i c  
use  such a s  maintenance of t h e  i n f r a s t r u c t u r e .  T y p i c a l l y ,  t h e  

- - - market managers a r e  i n f l u e n t i a l  and weal thy l o c a l  e l i t e s  and 
t h e r e  is  known t o  be c o n s i d e r a b l e  c o l l u s i o n  and o t h e r  p r a c t i c e s  
which d e f e a t  f r e e  market mechanisms and ensu re  a  monopoly 
s i t u a t i o n ,  Occas iona l  e f f o r t s  by u p a z i l a  b u r e a u c r a t s  t o  manage 

7 t h e  marke ts  d i r e c t l y  is s a i d  t o  u s u a l l y  r e s u l t  i n  even lower 
revenues t o  t h e  u p a z i l a .  Through t h i s  presumably unintended 
e f f e c t ,  t h e  Rura l  Development S t r a t e g y  c o n t r i b u t e s  t o  
i n c r e a s i n g  income d i s p a r i t i e s  i n  r u r a l  a r e a s  whi le  mi s s ing  an 
o p p o r t u n i t y  t o  c a p t u r e  a  p o r t i o n  of t h e  b e n e f i t s  gene ra t ed  by 
inves tments .  

Each y e a r  u p a z i l a s ,  who a r e  r e s p o n s i b l e  f o r  r u r a l  markets ,  
a u c t i o n  o f f  each market t o  t h e  h i g h e s t  b idde r .  The 
winning b idder  c o l l e c t s  r e n t a l  f e e s  from vendors  who s e l l  
t h e i r  produce a t  t h e  market .  Average revenue t o  u p a z i l a s  
from such a u c t i o n s  ranges  around Tk 3 t o  5 l a c s .  Th i s  i s  
t h e  most impor tan t  "ownn revenue s o u r c e s  f o r  u p a z i l a s .  
R e s u l t s  of t h e  Like  Minded Group s t u d y  were d i s c u s s e d  a t  a  
workshop on January  8 th ,  1989. A conso l ida t ed  w r i t t e n  
r e p o r t  is c u r r e n t l y  being d r a f t e d .  



I . .' 

4) Conflict with Decentralization Policy. 

- . As alluded to earlier, there exists a potentially serious 
conflict between the current Rural Development Strategy and the 
Decentralization Policy over the questions of road maintenance 
and selection of investment priorities.13 It should be clear 
that each of these two national policies directly and 
independently affect development of rural infrastructure. The 
Decentralization Policy created the existing local government 
structure and set the terms and limits of local government 
authorities in all fields, including rural infrastructure 
development. 

The Rural Development Strategy, on the other hand, provides the 
framework for donor and national level investments in rural 
infrastructure which are not directly controlled by local 
governments. This latter policy has been applied by the BDG to 
FRMIP and similar donor projects, while Food For Work related 
activities more closely follow and support the Decentralization 
Policy (i.e. resources have been more directly controlled by 
local governments). Of the two, only the Decentralization 
Policy provides a clear context for addressing maintenance 
issues, because'the Planning Commission Strategy focuses 
exclusively on new investments and does not address the 
question of maintenance except to say that it is the 
responsibility of local governments. 

As discussed above, achievement of the Planning Commission's 
feeder road improvement targets would add an annual recurrent 
cost burden on upazilas which would be roughly equal to $ 40 
million or more than 50% of their annual central hlock grant 
allocations for all development activities. Unless 
modifications are made which cause a parallel expansion of 
maintenance budgets, local governments risk being incapacitated 
by recurrent cost burdens which they cannot fully control. The 
lack of control stems from the extremely limited role local 
governments have in determining investment priorities under the 
Planning Commission Strategy. These combined factors clearly 
undermine the intent of the Decentralization Policy. In turn, 
the lack of substantive upazila participation in determining 
investment priorities from the center only decreases the 
likelihood that they will be willing to maintain centrally made 
investments. Hence the potential benefit of the Planning 
Commission Strategy would also be undermined. 

13 The Decentralization Policy has been implemented through 
the 1982 Local Government Ordinance and the 1988 Zilla 
Parishad.Bil1. 



Reso lu t ion  of t h e s e  c o n f l i c t s  is not  c l e a r  c u t .  T h e  
d e c e n t r a l i z a t i o n  p o l i c y  has  devolved s u b s t a n t i a l  

of a  P lanning  Commission 

Donors and t h e  government a r e  becoming i n c r e a s i n g l y  aware of 
t h e  complex l i n k a g e s  between i n f r a s t r u c t u r e  inves tments ,  
r e c u r r e n t  c o s t  f i n a n c i n g ,  a n d J o c a l  government c a p a c i t y ,  bu t  
more a n a l y s i s  and expe r i ence  w i l l  be needed t o  pu t  i n  p l a c e  
p r a c t i c a l  s o l u t i o n s .  A t  t h i s  p o i n t ,  i t  seems t h a t  t h e  two 
n a t i o n a l  p o l i c i e s  a f f e c t i n g  r u r a l  i n f r a s t r u c t u r e  cannot  be 
pursued independent ly ,  but  must be implemented i n  a  mutua l ly  
suppor t i ng  way. The P lanning  Commission S t r a t e g y  w i l l  need t o  
i n c o r p o r a t e  s p e c i f i c  i n i t i a t i v e s  t o  a d d r e s s  budgetary and 
o r g a n i z a t i o n a l  c o n s t r a i n t s  t o  maintenance, and t h e  
d e c e n t r a l i z a t i o n  p o l i c y  w i l l  need t o  be s u s t a i n e d  with 
cont inued e f f o r t s  t o  i n c r e a s e  l o c a l  government c a p a c i t y  t o  
d e l i v e r  i n £  r a s t r u c t u r e  r e l a t e d  s e r v i c e s .  

C i  Conclusion and Recommendations 

Experience over  t h e  p a s t  few y e a r s  has  demonstrated t h a t  t h e  
p r e s e n t  P lanning  Commission Rura l  Development S t r a t e g y ,  a s  
c u r r e n t l y  promulgated and implemented, is n o t  v i a b l e  f o r  
development of a  s u s t a i n a b l e  f e e d e r  road network. There is a  
r e a l  risk t h a t  u n l e s s  t h e  major gaps a r e  addressed ,  p r o j e c t s  i n  
t h i s  s e c t o r  may i n a d v e r t e n t l y  r e s u l t  i n  a  n e g a t i v e  c o n t r i b u t i o n  
t o  r u r a l  development. Over t h e  p a s t  y e a r  and a  h a l f ,  t h e  
government and donors  have i n c r e a s i n g l y  recognized t h i s  problem 
and have t aken  a  v a r i e t y  of measures.  These measures can be 
ca t ego r i zed  a s  fo l lows:  

1. Chipping away a t  t h e  margins of p o l i c y .  Recent examples 
of t h i s  inc lude :  r e q u i r i n g  con f i rma t ion  o r  mod i f i ca t i on  of road 
s e l e c t i o n  by u p a z i l a  p a r i s h a d s ,  reduc ing  l e v e l s  of 
i n f r a s t r u c t u r e  inves tment  i n  growth c e n t e r s ,  g i v i n g  g r e a t e r  
p r i o r i t y  t o  o t h e r  r u r a l  roads,  and avo id ing  bituminous 
c a r p e t i n g .  These d e v i a t i o n s  from t h e  p r e s c r i b e d  approach have 
been implemented unevenly depending on d e c i s i o n s  taken  f o r  
i n d i v i d u a l  p r o j e c t s .  Over t ime t h i s  ad hoc ch ipp ing  away on a  
pro jec t -by-pro jec t  b a s i s  may r e s u l t  i n  a  b l u r r i n g  of s t r a t e g y  
s o  t h a t  i t  may no t  always be c l e a r  what p r i o r i t i e s  a r e  being 
pursued i n  t h e  s e c t o r  a s  a  whole. 

2 .  Using funding  c o n d i t i o n a l i t i e s  t o  compensate f o r  c r i t i c a l  
: gaps i n  po l i cy .  Th i s  is  exempl i f ied  i n  t h e  newly approved 



World Bank and ADB p r o j e c t s  which have l i nked  major p o r t i o n s  of 
i n f r a s t r u c t u r e  investment  t o  s a t i s f a c t o r y  r e s o l u t i o n  of 
i n s t i t u t i o n a l  and f i n a n c i a l  i s s u e s .  Such c o n d i t i o n s  a r e  
in tended  t o  l i m i t  r i s k  on t h e  p a r t  of t h e  donor,  but  i n  
themselves n e i t h e r  s u b s t i t u t e  f o r  nor ensure  t h a t  we l l  thought  
o u t  and e f f e c t i v e  s o l u t i o n s  w i l l  emerge. 

3. S h i f t i n g  r e sou rces  t o  o t h e r  s e c t o r s  which appear  t o  pose 
lower r i s k s  of f a i l u r e .  Given the  c u r r e n t  concern w i t h  t h e  
pace of p r o j e c t  a i d  u t i l i z a t i o n ,  the  problems encountered i n  
t h i s  s e c t o r  provide  an example of s i t u a t i o n s  w h i c h  d i scourage  
g r e a t e r  donor inves tment  i n  Bangladesh 's  development. 

Development can be seen  a s  t h e  p rog res s ive  loosening  of 
s u c c e s s i v e l y  appear ing  c o n s t r a i n t s .  New c o n s t r a i n t s  emerge and 
g a i n  s a l i e n c e  a s  o ld  ones a r e  overcome and f a d e  from view. 
There a r e  t imes  f o r  concen t r a t ed  e f f o r t s  on ach iev ing  planned 
s t r a t e g i e s  and t imes  f o r  reviewing p rog res s  and d i r e c t i o n .  Ten 
y e a r s  ago d i s c u s s i o n s  were probably s t a r t i n g  which u l t i m a t e l y  
l e d  t o  t h e  e x i s t i n g  s t r a t e g y  and p o l i c i e s .  I t  now appears  t ime 
t o  once aga in . r ev i ew d i r e c t i o n  and use  t h e  expe r i ence  and 
knowledge gained i n  t h e  p a s t  few y e a r s  t o  s y n t h e s i z e  new 
approaches t o  on-going problems. I n  t h e  f e e d e r  and r u r a l  roads 
s e c t o r  t h e  cha l l enge  f o r  t h e  1990 ' s  is t o  develop new 
s t r a t e g i e s  and p o l i c i e s  which w i l l  ach ieve  a  breakthrough on 
t h e  problem of road maintenance. Such a  breakthrough can be 
r e a l i z e d  i f  a concer ted  e f f o r t  is made and a  commitment t o  
a c h i e v e e i t  is c l e a r l y  expressed  a t  t h e  most s e n i o r  l e v e l s  of 
government. 

The fo l lowing  recommendations a r e  proposed: 

1. A s p e c i a l  s e n i o r  l e v e l  committee o r  t a s k  f o r c e  should be 
organized  t o  review t h e  Rura l  Development .S t ra tegy  and its 
implementation. This  t a sk  f o r c e  should be charged w i t h  
p r e s e n t i n g  s p e c i f i c  p o l i c y  changes f o r  formal  c o n s i d e r a t i o n  and . - adopt ion  by t h e  government. Membership should be c o n s t i t u t e d  
t o  permit  p a r t i c i p a t i o n  of a l l  concerned government e n t i t i e s  
and donor o rgan iza t ions .  

2 .  U n t i l  a  r e v i s i o n  of p o l i c y  i s . f o r m u l a t e d  and i n  p l ace ,  t he  
government should encourage c u r r e n t  and planned p r o j e c t s  t o  
i n i t i a t e  c r e a t i v e  new e f f o r t s  t o  develop and test  s t r a t e g i e s  
which address  t h e  maintenance i s s u e .  

3. On-going p r o j e c t s  should  be reviewed t o  ensu re  t h a t  
i n f r a s t r u c t u r e  is planned, designed and b u i l t  i n  a  way which 
minimizes r e c u r r e n t  c o s t s .  For road work, t h i s  should  inc lude  
adopt ion  of a  s t a g e d  c o n s t r u c t i o n  approach a s  desc r ibed  
e a r l i e r ,  combined with s t r i n g e n t  measures t o  ensu re  q u a l i t y  of 
a l l  improvement work. 


