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EXECUTIVE SUMMARY ------r- ----.. 

This study was designed to examine institutional aspects of Food 
for Hork a r.:! Feeder Roads Programs in Bangladesh. Specifically, the 
study wa~ designed to: 

* identify the inst.itutional bottlenecks limiting 
pe r for rna nc e 0 f -fh-e- -C-ur:re'nC lood-for-Work -'Pr09 ram and 
recommend practical measures for overcoming t.hese bottle
necksi 

* 

* 

determine the .i~ ~,Li1~ . .!.i . 2!1.~L. 2~J2~~.l of CARE's efforts on 
management at the Upazila and Union levels, and recommend 
way s in which that impact can be enhancedi and 

inves~igate the 1~~1!1~!iQ!1.~1_f~A~i~ili!l of delegating 
re spo nsibility for upgrading and/or maintenance of Feeder 
Roads to the Upazila level and recommend an approach for 
undertaking such delegation O~ a pilot basis. 

The study was carried out in late 1986 as a "collaborative 
program evaluation" in which key operational personnel from USAID, 
CARE and t.he relevarit government agencies participated with MSI staff 
as active members of the study team. This participation included 
involvement in the development of study questions and research 
methods, collection and analysis of field and secondary data, and 
interpretation of findings. 

The methodology employed in this study included intensive field 
investigation of a stratified random sample of 12 Upazilas. This 
sample was deliberately structured to include one high performing and 
one low performing Upazila in each of CARE's six sub-office areas. 
" H i 9 h per for man c e ", for t his pur p 0 s e , \., a s de fin e don the bas i s 0 f 
timely completion of approved road work and utilization of authorized 
Vlh eat allocations over the two year period 1985-86. In addition to 
ass essing performance and institutional impact of the Food for Work 
Program, these same Upazilas and their respective Zila headquarters 
were studied in connect.ion with their ability to manage decentralized 
Feeder Roads . The purpo!;e of this portion of the study \'/a5 first, to 
identify issues concerning the appropriateness of decent.ralizing 
management responsibility of Feeder Roads improvement and maintenance 
from the lila to the tJ~lP\lzila level : and second, to present recommenda
tions for the design of a pilot experiment in Upazila management of 
the Feeder Roads program. 

In~ormation gained from the sequence of field interviews was 
ev aluated and augmented by analysis of secondary data drawn from a 
national random sample of 58 Upazilas. This data ~"as used in 
connection with the Food for Work portion of the study to test the 
observations of the field t.eams concerning the characteristics of high 
performing and lov; performing Upillzilas and to suggest other factors 
which might expl ain these performance differences. The secondary 
data was al so used to draw some general conclusions about the 



efficiency of the Program and the impact of CARE's efforts on that 
efficiency. ( 

The Final Report of this evaluation study is divided into six 
chapters. Chapter One, Preparation and Organization of the Study, 
includes a discussion of the relationship of the study to pending 
decisions and a description of the methodology employed. Chapters Two 
and Three, His tor i ca 1 Deve 1 opment of local Government Ins t i tut i ens i rl 
Bangladesh and The Process of Planning and Implementing CARE FFW 
Schemes, present key background and descriptive information on the 
nature of local government and the operations of the FFW program. 
Chapters Four, Five and Six are the main sLlbstantive chapters of the 
report and discuss respectively the issues of institutional bottle
necks, institutional impact and institutional feasibility. Each of 
these chapters is divided into findings, conclusions and recommenda
tions. Annexes to this document include a variety of supplementary 
and statistical information supporting the report's basic findings as 
well as 2 bibliography listing the key documents identified or used in 
carrying out the study. 

On the subject of institutional bottlenecks, the study argues 
that there are twenty-two factors which have contributed in one way Dr 
another to reducing the efficiency and performance of the CARE FFW 
program. The report suggests that wnile several of these factors are 
endemic to the program. many others are subject to improvement, and 
specific recommendations are made for addressing certain of the most 
important of these difficulties. The chapter also outlines the 
characteristics ostensibly associated with high performance in certain 
Upazilas and suggests criteria for site selection and institutional 
development interventions based on these criteria. 

The discu ss ion of institutional impact begins by noting that the 
FFW program generally lacks a clear mandate and strategy for institu
tional development and thClt in the absence of such a mandate and 
strategy, institutional development objectives have often been 
sacrificed to other development and accountabil ity considerations. 
Two simple models are presented .. - one for addressing institutional 
change strategie s and another for articulating institutional develop
ment objectives -- and CARE's implicit institutional development 
strategy is evaluated in tenns of these two models . It is recognized 
that CARE's efforts have generally concentrated on systems (guide
lines) and skills (training) to the relative neglect of organizational 
structures and incentives, and that the neglect of these latter 
factors may have limited the effectiveness of past institutional 
development efforts. Nevertheless, CARE's contribution to improving 
technical capacity at the Upazila level has been real and tangible. 
Chapter Five closes with several recommendation s for expanding the 
institutional impact of future FFW efforts. 

The (hapter on in stitutional feasibility of decen t ralized Feeder 
Road activities explores sepanltely the issues related to road 
i mprovements and road maintenance. For each type of effort, it 
examines the pros and cons of a Zi la versus Upazila locus for the key 
functions inVOlved -- planning, irnplementation, and supervision. The 
chapter concludes that it would be extremely inefficient to 

.. II : i ,. \ 
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decentralize to the Upazila level responsibility for road maintenance; 
development or improvement of long, continuous roads; oversight and 
schedul ing of heavy equipment; and it recommends that tendering for 
contractual services continue to be a Zila level activity, less 
problematic are the decentralization of road selection and supervision 
activities, and the chapter provides specific recommendations on how a 
pilot project might be designed to build upon the respective strengths 
of lila and Upazila management. Somev/hat paradoxically, the chapter 
SlIqqcsts that the feasibility of decentral ;zation to the Upazila level 
de~~ines with increases in the level of resources available to finance 
road activities until funding is sufficient to enable the Upazilas to 
o~n lheir own road roller machinery. 

lhe charts presented below summarize the report's major findings, 
conclusions and recommendations regarding institutional bottlenecks, 
institutional impact and institutional feaSlbility. 

( i x ) 
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SUMMARY MATRIX FOR CHAPTER FOUR 

~----~---------------~------~~.--------------~~-------------------------~ FINDINGS COIICLUS IONS fiE COI";I1E NOA T IONS 

~----------------~-----+-----------~--------------1~------------------------~· · · 
1. SecondMy dat 8 anal ys i Eo 

indicates that FFW earthworks 
perf ormancc is lower in 
Upazilas that have large lend 
~reas and many unions. 

2. Secondary dat& analysis 

reveals a high positive 
association between an 
Upazila's timely c~~letion of 
C4RE structures and its 
earthwork performance. 

1. Fer Upazilas with large 
land areas &nd many unions, the 
PIO docs not have sufficient 
resourceS to supervise and 
monitor FFY projects. 

2. Sound Upazlla management 
praCtices 16~lId to high 
performance on ell development 
activities. There is not a 
tradeoff due to borrowing of 
staff . 

1. Provide a technical 
assist!!I)! and 8 motorcyC'le to 
the PIO. (Rl) 

2. Form a coordinating 
committee to Include the UNO, 
PIO, lind Upnzi 10 Engineer to 
plan staffing. (Rl) 

~ __ . ______ ~ _____________ +-_____ ~ ______ " __________ ~ ___ ~ __ n __________________ ~ 

3. High ' performing Upazilas on 

earthworks schEmes tcOOed to 
have a well-educated Upazila 
Chairman. Host UNO's avoid 
involvement in FF\.I. 

3. Upnz; Ie performance on Food 
for Work projects is highly 
dependent upon the mot i vat i ons 

and compete,~e of the Upaz;la 
Chel rman &Tl(j the PIO. 

3. Increase internal and 
entcrnol accountability by 
respectively upgrading the role 
of the UNO in FFI.I and creating 
Incentives for the Upazlle 
C~alrman to i~rove FFI.I 
performance. (Rl) 

-.------------~---------~~--------.---------------+------.------------------~ 
4. Many CARE roads were 
mis~in9 the signboard at the 
starting point and many 
laborers WE:re unaware (as were 
some PIC members), of fFI.I 
wilges. 

4. There;u low public 
awareness In IlIIlny unions of 
subproject ./heat Bllocllt ions 
and prescrIbed fixe<! wages. 
Not 1111 PIC menlbers actively 
participate. 

4. Olstribute union 
announcements of quarterly 
allocations for develo~nt 
assistance to the mosques. 
Oistribute Ffl.l guidelines to 
all PIC 1l1£'>1DefS. (RZ) 

-----·------~------------------~~,~-,,~4·~--------------·------------~------------------------~----~ 

5. S~condary datB analysis 
shows the Upazila estimates 0'/ 

work comp leted to be nearly 
identical to tne percentage of 
wheat spent for each project. 

5. CARE's ~F~ performance 
measures ar'~ more accurllte 
indicators then the Upezilas' 
own est imat.es and should serve 
as the ba~l$ f~r reimburs~T~nt. 

5. Conduct a more extensive 
study cOff~ring CARE with80G 
estimates of FF~ performance 
us i ng larger sBll'pI es and more 

independent variables. (R3) 

r---------------·----------~--------·------~----·--I~--------------------~~ 
6. Many liTlions have loosely 
formed PIC C~l1;';ttees, hllV~ 

cr;alrman who Bre preoccupie<l 
with p()liricL, and oogin thl! 
FF\.i lJor~ season lete. 

6. There ii 8 reduced urgency 
in many unions for CARE fo&d 
recons t rue t i on IIi th the 
eJr.pans i on of ~Jrp act i vi ty and 
the Rural Itllintenance Program. 

6. Consider alternative uses 
of usc food aid for expansion 
of bridges and culverts, the 
Rural Hliintenance Program, or 
water resources projects. (R4) 

~-----------------------~~---------------,--------.--,.--------------------------~ 
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r run r ~IGS -_._---
, .A. CARE/FFI./ progrom goal& 

hove '!\lot \led tll.,.j prol i fer /lted 

ovc,r t iltle, t.:!girv-.ing wi th thp 

provlf,ic·n of emr l O)"lTicnl Ilnd 

incr,rn~'; I at (' f itv.: I udi ng 

inirM, trLJ( tun:' d~~vcloplTtcnt; 

and reec"t I yin;;! i tut iOn.!!i1 

d('vc\,,~nt. 

' .. S. i r OOe' off and conf Ii ct 

a 01' 0:-'9 fi \I pr eyJ'iHi' goa I ~ hlJv(' 

terdcd to \ imit ad',ieverr,ent of 

i 1"15 tit ut i ON. I Of;V(; I opment 

obje;t1ves. 

', . ~. Till: ne!?'d to minimize 

(p, l f,US!' of progrurf. resourc e!; 

' c,'cole<! by (I USAID alKlit in 

198; hils c:omp! ieated the issue 

1 it::-- tit ut \ onD t dcv€ t (JPOC'nt . 

2.~.. CARE has per I l" m«l I! 

: eaoing role in the des1 gn erQ 

I mpl ementllt i on 0 1 informst i on 

systems, proced0~!.~, 

sC hedu t es, sta~rL formats, 

and o\her inputs for each 

sInge: of the Fr\1 program 

system, particlllarl y project 

pI ann i ng and i IT{)l ernent ot i 0r\. 

and ~taf~, pnr t1cu la r- ly ~he I 

Sl.MW!Y I!.4TRIX HJf( CHAPTER fiVE 

---'---;~CLUSIOHS --J-' IIECa.lME,JDAT IO~4S ~'--..., 
-~-:-t-- . . . ~ .. ,-.--:.;.;;.,;;.;;;...:..; ._--
1, The lack of & clear and 1. ':ey portics involved in FFW 

l.grecxl upon institutional (USAJD, CARE, HRR, and LGEO) 

developm~nt mardote, 

objectives, and strategy is a 

significant factor llmiti~ 

i nsl I tut i OnD l dev~ loprnent 

I mpact of CARE/frI!. 

2. Key components of CARE's 

impl ieit institutional 

dcvel~?ment strategy include 

the Ot'wlopment of systems and 

~0ldellnes for proj~ct planning 

and i mpl ementll! ion, end the 

dissp.mil'18tioo of these systems 

through OJl l'.i1d Formal Trainhg. 

CARE's treining methodr. have hod 

II p:!s it i va i !!p.llC too; f\S t i tt.:t i Ot1' 

Ai cap<lc i ty and ~rf () r1l",Qr". ~ !It 

the Upazilo level. 

shOlJld collaboratively Get 

i '1S t i Wt i OnD I devl? I opment 

goals and e strategy for goal 

o(:n ic·/cmcmt. Strntegy 

C (Hr.por')('nt S In i gh tine I Ldc: 

II) GODls and objectives for 

enhar',Cement of strategic, 

technicl>l, odmini!.trat ive, 

mod commlJ")ications 

capael t),i and a mechan i sn, 

for insuring agreement on 

performance Indicators; 

b) further training for 

officials, especially at 

the not \ onill I evel ~o rui ld 

greater ~ystem coherence; 

c) pi lot experiments in 

collaborative approache s to 

~oject monitoring; 

d) ~stabl ishmcnt of added 

e) 

f) 

incentives for improved 

perfor!M~e ; 

examinetio."Iof 

organ i za t i Ot)a l barriers to 

iJl-proved per formonce; 

assessment of how "Ie ills 

and resour~ .. ~ trans f er red 

in conjunction with FF~ 

covld al so be USe<.l to 

bet)t'f; t other development 

activities of UZPs.(Ri) 

2. CARE's training efforts 

(including circulars, OJT, and 

tormnl training) should 

continue on r~ular basis for 

the other actors in the 

prOblr·am. (R2) 

PIC! , "Rye !IW!l~l1~llbly in:: Cl"BSC-j 

p'eoi es s i mil l cwoe \ er.::e . __ 1_._,._~ _____ . _____ . ___ . 

( xi) 
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earthwork projects (i.e., r;urr~~t £y';tcms j}f',d pro:edur% add' t iOMI ~llY)/'\;'>J C.~pllCity 

prt>dominantlY rotor! coulo resul~ ,,, ,wcate:- lot the L,pazlC!l l.iv,!l, 

reconstrU<.t'M) limits th.. • ir,stitutlcr'-'il Impact, although CMI\\d{<rl.!tiOM Sh/Xlld ix! r;iVNl 

nc~od for rOI~prehens i ve perhaps at thl!' l A,xmse of to 01 t!trn11>t iyE:' uses of U,S. 

planning. 

3.8. CARE'<. momtorlng s~·;;tem 

c, t o-flul i m;:XlS it i ()i'l I I rn it i ng 

se17-management, IOCIll 

ilcco~ ... tabi I i ty, ar,;j th!, 

3co:..,1~-1 t ;on of mon~torir. ~ 

Skills 0)' total oHicials, 

3,C. IJh; lc the F inat Rt-potts 

prc,;:ucl'd by r.'Rf. con'.a i n muc'l 

information of vO'\J! tv 

ma"1ilgement tit tt,l: Llp01 i I a 

l~-'el.. thL into',:'·0:~on s 

-.d 'J' 

i I up·,,:"') . v ' 

('''"' -_ ... _.... -,-. 
j ".A. lhe rOle of 

an irr'entl'/ dlfficu l ! 

a result of: dua' 

~~ ~ -:-j'-;::;:-';,::;-;~,p I i-:-:-:~-
()i'll' B5. inst j i',··,'elop~. ", ~ 

I,"" ;s.cd sY$tems 
accol§\tabi I ,t'l ~(. ei H. -CU- i __ 'ivcly ittlc 

clviL service offlria~~; 'stt(. ~ ,;;r. (~:'f" cj..~yott.r to 

J)jer··staffi:'lg; relativelY .()W ,:nF~ V\~ Jnal structures am 

rank of the PiO; lack of 

transportation n'1d \}enere l 

absence of reWb.-ds for 

p:lS it i ve pe .. fonn;:;r..;e. 

I,.B. ',iidely·r.dJ percepti:ons 

that scheme se-Iectioo is 

det!?rm i ned more by pot i ti clll 

than technical considerations 

undermines use of pla/'\fii~~ 

tools such tiS m!lps aro pl!!n 

toO) s. 

i,.C. While CARE circular;; 

clarify program proce<lures, 

many [oud off ieials find thllt 

the clrculars increRs~ their 

lIorr toad arC ,.~e-d thei r 

f l e~: i b iIi t yin OrA' rat I Dna I nrd 

contractual ~tters. 

1"- ,"''It i Vh. Tr. is om i ~s i uri hbS 

<;igr,i iic!lfltly I imi ted CARE's 

irIS t i tvt i ona l ckve 1 opment 

lrrpact. 
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f 'X>d iii d f or e1.pn"~ (on of 

br i (jges t<nd cuI yert§., the 

Rural f.ll'lintenance Program or 

wllter rrlsourct' projects, (<<3) 

3.B. Consideration ,,"O'.;ld be 

:Jiv~!n to experimental i<Y1 wi th 

nell coIL lI!x,r at i ve m(£I i tor in\) 

systems in l'iVl ~rforming 

Up", i la&. (R4) 

:\.C. ()JT ~l fens Mid forM;! 

{,'N ',irm .,-,odd incll,.j" 

~Apt L:; t atts',,: 1("1 to 

!':1)1;\S~ .-:~: :.o::nt .. t1'~r:-i~\~ fr, 

ut It i lir'<I hf,)r "",t 'V frQI,' th.: 

fi ml !l~pr>rtF. Ivr i m::wOY0J 

m?~·Y t}enl\)r,\ of ~f'i~ n~~ 

I.A Strengthen ~IO position 

Mith .. odUitioi'\a\ r-asources or 

transfer l'iCPOnsibilities or 

position itself to a~ther 

office, such as the l1pali La 

El1liineer. (11.6) 

4.S. Actively c~rililef1t '11th 

new Incentives for efficient 

and effective performunce, 

including delegating 

additional authority to high 

per'form i ns Upaz i l ilS; reox i ng 

Whl.!IF allocll'ions to lOI< 

~rtormirr;; Upazi las, and 

publicizing examples of 

exell1plar'y ~rfo,n!J.lrice through 

newsletters aM the media. (R7) 

--_. ~~--~_~_._J 

jmenustik
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F HlD ItIGS 

11., Zila Parishad, MC better 

suited to plan structural 

improvements to Ftede~ Roods 

than flrc UpaZilfo "l.Irish3ds, 

while upazil es ~re better 

suited to plan Incremc'1tol 

illlj.") ' Oycments than are 2 i 16!; . 

1.B. StructllrO l improycment~ 

ore more i mp::>rt ant t ot he 

deve lopment of trllm.po~t!lt ion 

nen.'orks, than arf' i ncrelTlcnt li t 

irnp~ "ementa. 

1.e. z i I a mont· ;, .. n t of r oud 

roll~r~ if; ~h" ·-'-.... 1'1' 

adm i n i st fll 

bet t e~ u' ; 

e"')<J\ivefor 

of roild 

re '.lers if '_ t-"' _' cas cannot 

cffo rd thei r owr. 

2.A. The scope of col I us i on 2. 

a'ld ot her ant I . compt't i t i ve 

prac t ices p: i or to and do.Jf i ng 

the t ef)der I nr. proces!. is 

greater at the Upazila level 

than at the Zi If! level due to 

feller bi elders ax . -, ss 

political heterogeneity. 

2.B. Contractors' cost· 

OCCOlT· t i fig and qua l i ty 

assessment capabi I I ties arc 

not currently being usc..o to 

capacity. 
- , .~ 

3.A. No s i gni f i cant dif f e r ence 

",as fomd !x>tweef) the Upaz I III 

and Execut i ve Eng i neel' s sk i II 

I eve 1 rega rd i n9 t echn i co l 

supervif; " '" of r oad b.:i lding. 

5.S. Sillnificant CCY'ls treints 

or; the UpBziln Eng ; r,,:·~ r '$ tim 

du r i ng the dry se<lson wa s 

found, piln icularly in la r ge 

Upaz i I as Ii i th rt.Jl1Ierou~ 

project s ; yet the Up;jZ i \8 

Engine~r-'s capacity apP'?I'1"ed 

to by typi ca I I y I.I1dcrut i l i zed 

frOIT; July to OctObe r . 

( 

$1I1~AP.Y t-1ATRI)( FOP. CHA.PfER SIX 

CONCl'JSIONS 

,. Ploming (:()()slderot ions 

'trongly disfovor 

decentralization of 

responsibility for Feedcr Road 

ImproverTi(.'nts (provided tho: 

the ful')jing level is 

sufficiently large to 

~-yJertake structural, a& 

o~}()scd to Increment/il, 

Improvement s yet no\" large 

enough to enable Upaziias to 

afford their own ro<.d ro t I("b. 

Implernentat i :., 

considerations moderately 

disfavor decentroli~lltion of 

responsibility for Fe~r Road 

i mprovemcnts (as !>orne 

underdel i very of quB Ii ty of l.!or· 

and lJ'ICompet i t i ve behavi or 

uoul d be- common to both 

administrative levels, but the 

scope for containing these 

pract I ces woo ld be greater at 

the Zilo leyel). 

3. SuperviSion co .. ,,,ideratiCY\s 

disfavor decentralilati~, of 

responsibility for Feeder Road 

improvements (since the 

avo i I obI e mflnpower capac i ty is 

already strbined in 0 nLlmber 

of Upazl las Lnder current 

plarlning pr(>c edJr ,~~). 

_.-_._------_._------....., 
IlECCY-IMENDATIOtlS 

1. Respc·'1s I bill ty for feeder 

({ood i mrJrovomEr.ltf; should be 

retalne·d ot thE' Zi 10 t~vcl. 

However, If 1\ decision Is 

taken to dcccntrol I~e the 

administration of Feeder Rood 

I mpro\lcmcnt s on 0 pi lot bilS is, 

the foil OH i ng rec o nHncr'lda t ions 

arc offered to orne I; orate the 

identified wr.aknessc& end 

build on the strengths of the 

Upazi Ins, as well as tar.e 

advantage of available Zi In 

resoorcl?s: 

D. Ensure that pi lot scheme 

(!fICO ITIp,O S S (W 0 I I th e Upa z i til & In 

8 g i ve,n pi lot Z I I Ii. (R 1 ) 

~ Establish b Zilo te~Jer 

(:ornmi ttee, chaired by the Execut ivc 

Enginc~r and with all of th e Zila's 

enginellr~ BS members, to plan the use 

of road rollers by different Upazila5 

and to serve os on organizer of the 

tendering process. (112) 

c. Insti tute 0 two ·year ploming 

cycle so that scheme selection 1& made 

the first year, permitting the Zila 

committee to formulate work pions, 

roller &chedul~s, and tender 

advert i sements dur i ng the ra I ny season 

of the secord year. (R3) By this 

plamin9 proces!., the C1vLl;lability of 

the road roller could be guara~teed 8S 

part of the tender advertisement. (R4) 

d. Set rental fees for roller eq.Jipment 

at the national level to reflect real 

costs of ope rating cqJlpment. (R5) 

e. Establish moni toring s),stem for 

contractor perfor mance. (R6) 

f. ReqJirc' that p&rticipat i on in 

training courses become part of the 

p requelificatioll p~ocess for 

contrDctors . (R?) 

I 
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4.A. Smal (. scal (' IYId Sr><lt I 8 1 

disPersion of nlflintcnance 

activitief. comp,iClltctheir 

schedul i ng and milna\leme. ... : ever> 

mote than is the case with 

i mprov~ent activitie,. 

4.8. Road rollers, the 

costl iest and lea~t divisible 

o f re~ources involVed, is as 

f?sser,t ia t to road mS l ntenanc(t 

as ,', is to roooway 

i mpr JVerT\e()t s . 

l 
SU~{ARY MATRI~ ro~ CHArTER SIX c~n IlcUED 

I •. ihe- indivisible and lesr. 

contrnctoblr. Character of road 

maintenEln':e, in COr1JlI1Ct ion 

with the small'scale n'ld 

spat ial disper&ion of sue" 

a~tivitie5, necessitlltes ~ 

integra! ion of its plarning, 

implementatior., Clnej 

su~rl'ision which does not 

appear to lem itself to 

occcntrai i zC\t lor;. 

(xv) 

I • ./l.. Rt'spon~ibility for 

cllpita'.· Intensive rOlld 

n;. in!enanc.;- should b~ retllln('(J 0> 

HI P. Zit 9 I eve I unt i l f 1I"ld I ng 

llttain5 II magnituc"~ Which 

werrc,r,ts the Up-3zi IllS to own 

their own rond roller 

equipment. (R10) 

4.E. Tran~/er rt'sp()!)!' iblll ty 

for thc mainte-nancc of type A 

f t'eCer Rends to the Z 1 i a 

Par i &hads. (I< 1 1) 



CHAPTER ONE: PR;"FArJ\TIO~ AND ORGANIZATION Of STUDY 

I. Background 

Two different project interests prompted USAID/Dhaka to 
commission this institutional assessment. One such interest is the 
Mission's longstanding involvement ~n the Food For Work Program (FFW), 
and t he 0 the r i s the; r ; n t ere s tin con tin u e din vol v e men tin Fee d e r 
Road activities, a road improvement and maintenance program which had 
been going on in three of the country's twenty-eight former districts. 

Food for Work 
------~~----

A Food For ~~ork program has been operational in Bangladesh for 
ten years. The national program consists of one component supported 
by the World Food Program (WFP) and bilateral donors (about 50%), a 
second component supported by the government's own resources (about 
15%) and a third co~~onent supported by USAID thr0ugh CARE (about 
35%) . 

The stated objectives of the USAID involvement in FFW are three
fold: 1) Rel ief (that American grain become food for the rural poor), 
2) Economic development (provision of infraJtructure leading to 
sustainable growth), and 3) Institutional development (strengthening 
local government institutions' ability to fulfill thp.ir designated 
functions). 

These three objectives have been paralleled by a sequence of 
evaluations or impact studies which have inciuded the following: 

* 

* 

* 

in 1979 a study was conducted to investigate the extent to which 
the program had reached target beneficiaries and had met em
ployment objectives; 

in 1983 (\lJith a follow-up in the spring of 1986) the program's 
economic development impact was assessed; 

and in late 1986 this study focused on the institutional con
straints on the program, as well as its institutional development 
impact. 

Among the factors prompting the timing of this ~tudy are a desire 
on the part of USAIO to assess the institutional berlefits derived from 
CARE's intensive technical support to the pro9ram; a desire to reduce 
the shortfall between the amount of grain authorized and that actually 
util ized; and indications that the efficiency of the program is not 
improving over time as expected. 
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Fepdpr Roads may admi~istratively and technically be regarded as 
the next. step up from the rural dirt roads built under FFW. In 
nccordance with the government's general decentralization policies, 
considerat1on is being given to placing the responsibilities for these 
roads with the Upazila Parishads. There have been some doubts, 
however. about the appropriateness of decentralizing this function, 
and further inquiry and clarification has been deemed helpful. 

It was thought appropriate to include a study of the feasibility 
of feeder road decentralization with the FFW institutional assessment 
study s i nee tile Upaz i 1 as \lloul d be the focus of both Feeder Roads and 
FFW programs and many of the same key actors would need to be inter
viewed and their operational capacity assessed. 

II. Preparat i on 

The major activities of the study team are presented in Annex 1 
in the form of'a weekly agenda of activities. This agenda is further 
detailed in the following paragraphs. 

~~sbi!]'St1Q.!}.-lf!1. Pre-field preparatory activities consisted 
primarilY of the compilation of reference materials and mobilization 
of the field team during a five-day Team Planning Meeting (TPM). Part 
of the TPM was devoted to the presentation of background information, 
including briefings by guest speakers on CARE FFW monito:"ing 
procedures and local government structures in Bangladesh. Most of the 
TPM was spent reviewing the consultancy scope of work and planning the 
study methodology. In keeping with the MSI approach to evaluations as 
"decision-driven", the assignment terms of reference were refined to 
reorient the research agenda more closely to identifiable pending 
management decisions, as shown below: 
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Management l Dec is 1 on Scope of Worx 
______ J2~s ; S; ons. ___________ Mal<ers __ .. 3l!_es t.lons ___ _ 

1. What; mprovements to 
CARE/USAID F~W 
system are necessary 
to - eliminate 
disparities between 
grain authorized and 
that utilized? 

2. How can AID maxim· 
ize the institutional 
development impact 
of $8 million paid 
over 5 years to 
e,o,RE? 

3. In areas of the 
country \o/here the 
saturation point has 
been reached in 
terms of the ability 
to utilize FFW in 
rural road construc
tion, what other 
types of projects 
can the BOG sponsor 
through FFW? 

4. What crucial variab -
1 es shoul d the BOG 
consider in the 
design of the pilot 
experiment in the 
decentralization of 
Feeder Road recon· 
struction and main
tenance to the 
Upazila level? 

USAID 
CARE/B 

USAIO 
CARE/S 

USAID 
BOG 
CARE/S 

USAID 
BDG 

1-3 

What are the causes 
and remedies of 
shortfalls between 
the level of grain 
authorized and that 
utilized in the 
CARE/USAID FFW Pro
gram? (Institution
al Bottlenecks) 

What has been the 
impact of the CARE 
FFW Program on 
improving the opera
tional efficiency of 
local government 
institutions, e.g. 
district, Upazila, 
and unions? (Insti 
tutional Impact) 

What alternative~ to 
road projects ca~ the 
BOG sponsor that meet 
the FFW project cri
teria of labor-inten-
sive low skill 
requirements, and 
grain payments to 
laborers? (Institu 
tional Feasibility) 

What conditions are 
necessary to enable 
the Upazila admini
strations to assume 
responsibility for 
Feeder Roads? (Inst
itutional Feasibility 
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Three central issues( emerged from the examination of the study 
scope of work: institutional bottlenecks, institutional impact, and 
institutional feasibility; which led to the organization of this 
report. Each of the non-background chapters of this study h~ve sough'. 
to address the key management issues associated with one of these 
areas of research. 

Dhaka ,PM. A one-day TPM was conducted in Dhaka for members of 
the USATOMlss-;on and host country institut.ions actively involved in 
the FFW and Feeder Roads Programs (see Annex 2 for Dhaka TPM partici
pants list). A collaborative approach to issues definition, field 
research and debriefings was thought beneficial as the study issues 
were complex and difficult for outsiders to understand without 
adequate participation by the personnel clo~est to the programs and 
institutions under study. Further, it was felt that if important 
agency staff were actively involved, the probability was increased 
that the study recommendations would be reasonable and acted upon. 

III. Methodology 

Two partly incompatible methodological concerns emerged during 
the Dhaka TPM. One concern was that the study be as broad-based as 
possible in order that the research findings have relevance to 
nat ional-scale management issues. The other concern \'ias that the 
survey probe as deeply into the grass roots level as possible. In 
particular, it was suggested that the focus should be lO\'/ered beyond 
the Upazila to the Union level, and to the actual workings of the 
Project Implementation Committees and their relations with the 
laborers themselves. Given the time constraints, both concerns could 
not be completely accommodated simultaneously. Nevertheless, the 
following strategy was adopted to pursue both concerns as far as 
practical considerations would allow. 

o While the focus of the assessment \10uld remain on the 
Upazila level since this is the focal point for the 
administration of the Food For Work Program, an effort would 
be made to visit schemes from different Unions within each 
Upaz i 1 a surveyed. Further, an attempt waul d be made to 
interview Project Implementation Committee members and 
laborers. 

_ ...... 
o The originally planned number of 8 Upazilas to be visited 

was expanded to 12 despite the realization that this would 
del ay report-writ ing. 

o The criteria for selection of Upazilas to be surveyed \"Jas 
performance in completing approved road work and utilization 
of authorized \'/heat allocations. One high and one 10\'/ 

performing Upazila were selected from each of the six CARE 
sub-offices to secure a nationwide geographic sampling. The 
12 Upazilas are listed in Exhibit 1-1 and they are located 
as shown on Exhibit 1-2. 
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Exhibit. 1-1 

MSI 1EAM SITE VISIT SCHEDULE 

CARE 1984 -86 FFVI 
Sub-Office District UpaziJa Performance Oat e sV i site d Field Team 

Dhaka Narayanganj Rupganj High October 25 Teams 1&2 Narayanganj Bandar Lm{ October 23 Teams 1&2 
Mymensingh r~ymensingh Muktagach :~ i gh October 27-28 Team 

r~ymell~ i ngh Phulpur LOvl October 29-30 Team 
Khulna Jessore Monirampur High October 27-28 Team 2 Jhenaidah Kotchandpur Lmv* October 29-30 Team 2 
Comilla Brahmanbaria Brahmanbaria Hlgh November 3-4 Team 1 :j Comilla r~atlab Low November 5-6 Team 1 ;! 

l 
'i Rajshahi Na\vabganj Nachole High November 4-5 Team 2 1 
,1 Navlabganj Nawabganj Low November 2-3 Team 2 I 
I 
1 Rangpur Dinajpur Ghoraghat High November 10-11 Teams 1&2 Ii 
'j Oinajpur Kaharole LOvl November 12-13 Teams 1&2 

Rangpur District Headquarters November 11-12 Teams 1&2 

*Low performance in 1984 and 1985, high performance in 1986. 

1-5 



I 
I 

"J~ 

I 

i 

I 
! 

"'r ( 
i 
i 
I 

I 

N o 

LEGHiO : 

ITlJI High 

\ ' 

- /" " 

• t ,." 

MSI TEAM SITE VISITS 
to' 'J • ---------------1--------1-----------------, 

BANGLADESH I 

Pe rfonni n9 Upazilas 

Performing Upazilas 

, 
H 

1- 6 

ADMINISTRATIVE UN1TS ! 
\984 

I 
i • ,. '7 It Ie ... 

~~""~-l...r-":"'-f-L....-..I 
• ' _ ~ , I 

.• • '0 ,. "' I" H t o' 

(: 

A 

.: fl' 

ll' 



o The issues to be investigated with the key actors would 
range from factual information on performance and procedures 
tu an asses s ment of their rnotivations and access to 
resources. 

o Semi-structured questionnaires for each key actor (included 
as Annex 3) would be used tu generate insights rather than 
formal statistics. Each interview was a new iteration 
leading to discovery of new lines of inquiry and abandonment 
of others. 

o The insights gener~ted through the interviews were also to 
inform a statistical analysis of secondary data from a 
sample large enough to be of national significance. 
Bivariate and multivariate analyses were to be performed on 
a set of 20 variables for a sample of 60 Upazilas (listed in 
Annex 4) to shed further light on the determinants and 
predictors of FFW performance. 

IV. Organization 

The assessment team consisted of a permanent core of eight 
members with temporary assistance from another four. In order to cover 
the targeted number of 12 Upazilas the team split up into two groups 
of 4-6 persons, each group being allotted a vehicle. In order to 
homogenize their approach the two groups visited the first two 
Upazilas together. The interviews were conducted in pairs consisting 
of one Bangla and one English speaker. One of the pairs in either 
group would have primary responsibility for covering Feeder Roads 
issues, including a separate visit to the Executive Engineer at the 
local Zila Headquarter ~; . 

The secondary data analysis was initiated after the first two 
waves of field interviews, and the variable list 'was determined based 
on the information obtained from these interviews. 

For each Upazila visited , the team would continue interviews 
until they felt they understood the efficiency of operations and 
ob s tacles present. The length of stay per Upazila ranged from as 
1 itt:e as six hours to as long as four days and averaged 1 1/2 days. 
The following interview sequence was followed for each Upazila 
investigated: 

a) Semi-structured intervievls wit~ Upazila officials at the 
Upazila Office; 

b) Semi -structured interviews with union chairman enroute to 
their uniun, and F(~eder Road contractors at their building 
sites; 

c) Unstructured interviews with laborers and PIC members along 
FFW roads; 
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d) Follow-up intervie~s with selected officials at the Upazila 
Office. 

The findings and observations of the study were tentatively sLmmarized 
ill the field and more formally evaluated in plenary sessions held upon 
return to Dh3.ka. An original d)'aft prepared by the study team was 
submitted to USAID/Dhaka upon conclusion of the team's field 
investigations. ;-ollowing MSr normal procedures, U:;AID/Dhaka mission 
comments were solicited and received. Major revisions were then made 
to incorporate the comments of USAID/Dhaka as well as othel' changes 
made by the MSI Washington staff. 
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CHAPTER TWO: HISTORICAL DEVELOPMENT OF LOCAL GOVERNMENT 
INSTITUTIONS IN BANGLADE~H 

The purpose of this chapter is to prov)de historical background 
information on the development of local government institutions in 
Bangladesh in order to provide a context for the study and to aid in 
better understanding the functions and oper2tions of these 
institutions. The discussion will attempt to cover certain themes of 
local government that have part.icular relevance to the developr.lent 
process . Particularly relevant are the following: structures and 
functions of local government institutions, scope of development
t' e 1 ate d act i v it i e s , c e n t r a 1 IJ e r sus 1 0 cal con t r 0 1 0 fin s t it u t .j 0 n s , and 
th2 balance of elected and non-elected members. Discussion will be 
1 imited to local government in rural areas, as urban local government 
falls outside the scope of thls assessment. 

I. The British Period 

Local government institutions have existed in the Indian 
subcontinent in the form of Qanchayats or village councils since time 
immemorial. It was not, however, until the British period of colonial 
rule that local institutions began to take on the shape and functions 
of present-day institutions. Even so, today's institutions have gone 
through many stages of change and growth. 

The first step taken under the British Raj toward local self 
governing institutions was an act passed in 1870, the Chowkidari 
Panchayat Act. This act created a non-elective council to maintain 
law and order in vill age communities. The council, comprised of 
appointed members, d i d have tax raising pov/ers but these were 
infrequently exercised and the act eventually became inactive. 

The next act, the Bengal Local Self - Government Act of 1885, 
cr eat.ed a three-tier system not unlike t.oday's structure. It 
consisted of district board s , local boards and union committees. The 
union cornmit.tees, comprised (,f several villages, were made 
respon!>ible for the construction and maintenance of local school s , 
roads, and ponds. Th ey were given no powers of financial control, 
hovJever, and functioned, as did thE! local boards, as mere agents of 
the district boards whose chairman were district magistrates. As such 
they did not, in actual ity, represent local interests, but constituted 
an extension of the center' s official interests to the grass roots 
1 eve 1. 

This system remained until the implementation of the Village 
Self-Government Act of 1919 which replaced the three tiers with two: 
union boards and district boards in rural areas. This act followed a 
major reform·· minded report, the Montagu-Chelrnsford Report of 1918, 
which strongly recommended introducing a greater populi'r element in 
local bodies. District boards were then constituted to have two
thirds elected members (including after a time the board's president) 
and one-third nominated members. The membership varied from 16 to 70 
depending on the population and size of the district. 
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District boards had a number of specialized committees which 
~ooked after such subjects as finance, public works, health and sani
tation, education and so on. lhese committees were headed by qualified 
officers such as the district engineer and the district health officer 
who supervised staff merebers posted below the thana and union levels. 

The District boards received income from three sources-
government grants, assessments on roads and publ ic works, and fees 
from ferries, fairs, and other facil ities operated by the district. 

The responsibility for specific functions of the union boards 
varied: some functions were compulsory, some optional and the rest 
were exercised only at the discretion of higher government levels. 
For example, the maintenance of a rural pol ice force was compul sory, 
but municipal and welfare functions were optional. Nonetheless, union 
boards invariably undertook works of sanitation and public health, 
provid~d drainage, constructed wells and tanks, and built roads and 
bridges. 

Similar to the district boards, one-third of a union board's 
membership was nominated, while the remaining two-thirds was elected. 
Membership size varied from six to nine. An average sized union board 
consisted of about 10 villag{?s with an area of 10 to 15 square miles 
and a population in 1919 of 10,000. 

II. The Pakistan Period 

The system of district and union boards continu~d during the 
independent period of Pakistan, which began in 1947. It lasted until 
the Basic Democracies scheme (BO) was introduced in 1959 by President 
Ayub Khan. This scheme expanded the elective element on the boards: a 
president and vice president were to be directly elected at the union 
level and all district board members were to be elected by adult 
franchise. The latter, in turn, would elect a chairman and vice 
chairman, but the central government retained some control by 
reservi n9 supervi sory powers to appoi nt a cha i rman if the elected one 
proved unsatisfactory. 

Under the President's Order creating the Basic Democracies, major 
changes were made in the systl~m which resulted in the following: (1) a 
union council for a union (consisting of several villages) in rural 
areas; (2) a thana council for a thana in East Pakistan (called tehsil 
councils in West Pakistan); (3) a district council; (4) a divisional 
council; and (5) provincial development advisory councils for East and 
vlest Pakistan. 
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As with the pre-1947 period, a BD union council typically 
covered an area of 10 - 12-square miles and a pOflulation of 10,000. 
Two-thirds of the members of the council were elected, with one-third 
nominated until 1962 when nominations were abolished at the union 
1 eve 1 .. 

The BD system provided for the election of 40,000 representatives 
nation-wide. Called Basic Democrats, these representatives were to 
serve at the lowest level of the system, as union ccunselors, but they 
were also to comprise an electoral college to elect the president of 
the country. Some were also elected by their fellow Basic Democrats 
to serve at tiers above the union level. For instance, after 1962, 
all chairmen of union councils or parishads became members of the 
thana councils in place of official, non-electE?d memb~rs. 

The district council consisted of an equal number of elected 
officials and nominated non-official members: the latter were nomi
nate<.! by the union parishad chairman. The deputy commissioner was 
designated the ex-officio chairman of the district council. In this 
way, ar. indirect system of elections was introduced which provided for 
a 11;lIited measure of popular participation in government pol icy 
making and functions at the local level. 

The BD system worked reasonably v-Ie11 1:1 the western wing but in 
East Pakistan the system gained little acceptance politically and, as 
a result, became a target for mismanagement and corruption. The 
system also contributed indirectly to the further alienation of the 
eastern wing from the rest of the country and prepared the way for the 
liberation period. 

III. The Bangladesh Period 

Local government was one of the first areas to receive the 
attention of the new government following i1dependence on December 16, 
1971. Within two months, the new government under a President's Order 
di',solveci the old local bodies but then reconstituted them under the 
control of government officials in place of the former elected 

. representatives. In 1973 the elective principle was reintroduced at 
the union level with chairmen, vice chairmen and members being 
elected on the basis of adult franchise. In 1976 further changes with 
respect to membership were made under a new local government 
ordinance, but the functions and status of the local bodies remained 
essentially unchanged throughout the 1970s. 

In 1980, under the government of President Ziaur Rahman, an 
effort was made to revi ve vi 11 age 1 evel local government. Gram 
Sarkers (vi 11 age governments) were const ituted with el ected cha frmen 
andmembers with additional members being appointed from women, 
peasant and landless groups. These bodies \'/ere invested with wide 
ranging functions but were largely ineffectual as they had few 
resources and no taxation powers. 
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Upazila Administration 

After taking power in March 1982, the new government Qf Pre 
Ershad introduced fundamental changes in the realm of 
government. The hallmark of these changes was the decentralizJ ' 
powers, functions and reso·urces to the local, namely Upazila ) 
This level, formerly called thana (in Bengali, "police statiOl 
the subdistrict (Upazila is theBengal i word for subdistrict), 
between the district and union levels. There are curre :i ti .' 
Upazilas in Bangladesh each avelnag;ng 250 square miles ( 
population of 20U,000. 

The Local Government (Upazila Parishad dnd Upazila Adm ~~ ~ str 
Reorganization) Ordinance of 1982 p~ovides the legal fram~wo 
local government at the Upazila level. This Ordinance, as well 
Resolution of Government handed down also in late 1982, sets ou -, 
measures to be taken to effect changes envisioned at the Upa 
inc 1 u din g II u P g r a din 9 II U paz i 1 a ad min i s t rat ion and dec en t r ali , 
government authority to that level. 

The Resolution divided government functions at the Upazila 1 

two are as: II t ran s fer red II and II ret a i ned II sub j e c t s . T ran sf e'," 
subjects - development or nation-building departments - were to bec 
the responsibility of the Upazila parishad (UZP) . Retained subject 
regulatory functions such as police and revenue - were to remain 
responsibility of the central government as were developm 
activities that were national or regiona l in scope. Government 
Upazila Parishad is described as dual administration becausE 
integrates the exercise of the popular will by elected representati 
\'/ i th the norma 1 bus i nes s of government executed through Ii 
ministries. (See Exhibit 2-1 for the organization of the UZP show 
the offi ces under transferred and reta i ned subjects.) 

These changes increased the authority of retai.led subje 
officers at the Upazila level by reducil,g the control function 
higher levels of government. Tnis is reflected most clearly in t 
establishment of a treasury and accounts office at the Upazila and 
the vesting of Upazila officers with powers to withdraw a~d disbu 
funds. Also under the new system, the Upazila no longer has to wa 
for higher authorities to approve and release funds. Furthermore, 
Upazilas are authorized to prepare and execute their own schemes, th 
can proceed without the sanction and approval of higher level off 
c:ers. Although this is how the system is now structured to work, 
the government finds that Upazilas are not functioning properly (c 
if they are channeling most resources to one activity) then t 
government can exercise sanctions in the form of withholding central 
provided funds. 

As a means of strengthening the Upazila parishad as a k 
government i nst itut i or., the pari shad h~s been empowered to coord ', na 
all activities within the Upazila. Thus, retained subject office ~ 
are "answerable" to the UZP. This mp.ans that the parishad can cal 
for a report from any central government offi cer and it is incumber 
upon that officer to furn; sh a report. Transferred subject office} 
are even more closely tied to the UZP: they are "accountable" to U 
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UZP for the full range of their activities including their personal 
conduct. Officers involved with the Food for Work roads program 
(FFW), chiefly the project implementation officer (PIO) and to a much 
lesser extent the Upazila engineer, fall into the latter category. 
The engineer plays a much greater, and the PIO a lesser, role in 
construction of FFW culverts and small bridges. 

For both sets of officers (but more so for the transferred 
subjects cadre) responsibilities toward the UZP can conflict with 
their sense of loyalty to their own departments. In personnel matters 
(i.e. promotions, transfers etc.), for instance, these officers are 
evaluated by their departmental supervisors at the district level. 
Thus, an officer may choose to pay greater attention to his department 
and de-emphasize his responsibilities to the UZP. One expert suggests 
t hat away a r 0 u n d t his pro b 1 em i s for ali n e min i s try e val u a t ion to 
take into accolint personnel evaluations by the UZP chairman in order 
to compel officers to better balance their responsibilities. lL 

The 1982 Ordi nance provi des for two categori es of UZP member
ship: the representative members and the official members. The 
representative members include the chairmen of all the union parishads 
within the Upazila as well as the chairmen of any city governments 
(paurashava). The official members consist of ffiost of the officers in 
charge of development activities in the Upazila. In addition, members 
i ncl ude three women members and a member at 1 arge, all of whom are 
apPointed and, the chairmen of Thana Central Cooperative Associations, 
(See Exhibit 2-2 for Upazila parishad membership). 

10 carry out its development responsibilities the UZP receives 
funding from three sources. The major source is grants from the 
central govtrnment which are 1 isted in the Annual Development Plan 
(ADP). This Plan indicates the resources to be used by the Upazila 
according to each line ministry. According to government gUidelines, 
2/ the sectoral allocation of FFW resources should not exceed 40 
percent of the total ADP allocation, yet it appears that these 
resources consistently comprise more than 50 percent of the Upazila's 
deve 1 opment resources. 

11. La r r y S c h roe d e r , "0 e c e n t r a 1 -j z at ion i n R u r alB a n g 1 ad e s h , " 
Asian Survey Vol. XXV, No. 11, November 1985, pp. 1134-1147. 

y. Planning Commission, Ministry of Planning, Government of 
Bangladesh,. Guidelines for Upazila Parishads, July 1985, p. 5. 
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Exhibit 2-2 

Upazila Parishad Membership 

Voting Members 
Representative Members: 

Union Parishad Chairmen 
Paurashava Chairmen 

Appointed Members: 
Three women 
One-at-Large 

Chairman, Thana Central 
Cooperative Association 

Chairman 

Source: Schroeder, ~ cit., p. 1143. 
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Non-Voting Members 
Upazila Nirbahi Officer 
Health & Family Planning 

Officer 
Education Officer 
Agriculture Officer 
Engineer 
Cooperative Officer 
Livestock Officer 
Fishery Officer 
Social Welfare Officer 
Rural Development Officer 
Mass Communication Officer 
Revenue Officer 
Officer-in Charge, 

Police Station 



A second source of funding is income the Upazila can raise on its 
own through its taxation powers. A third source is funds placed with 
the Upazila by various agencies of the central government for execu
tion of schemes not otherwise transferred to the Upazila. These 
latter'sources are normally considerably less, however, than the 
government's ADP funds. 

In order to encourage the planned use of its financial and other 
resources, the Upazilas have been advised by the government to prepare 
comprehensive Five Year Plans based on actual local needs. 
Apparent.ly, however, such plans are being drawn up in only a small 
number of cases. 

A further modification in the Upazila system took place in May 
1985 when elected representatives took over as chairmen in place of 
Upazila nirbahi officers (UNOs), government officials of the 
administrative cadre. This change gave primacy to the elected 
officials, and many chairmen have worked s 'ince to consolidate their 
political positions, using whatever resources lay at hand. The role 
of elected chairmen along with the continuing operations of the 
Up,uila parishad will, over time, be critical to institutionalizing 
the procedures and practices of the Upazila system. In turn, FFW as a 
significant portion of the development resources available to the 
Upazila, is playing a central part in that institutionalization 
process. 

Union Parishads 

There are nearly 4,500 union parishads in Bangladesh which con
stitute the lowest level of local self-government in the country. 
Each represents a population of 10,000 - 20,000. A union parishad is 
divided into three wards each of which elects three members. A voter 
casts his vote for four preferences, three for members of the ward and 
one for the chairman of the parishad. Thus the parishad includes ten 
elected members; in addition, two women members are nominated along 
with two members from among small landholders, making a total of 14. 

The Local Government Ordinance (Union Parishads) of 1976 lists 40 
functions of rural development that union parishads (UP) are 
authorized to perform. Because of limited financial resources and the 
lack of qualified manpower, however, the unions actually carry out few 
of these functions. One important role the UPs do have is identifying 
and implement i ng FFW schemes on behalf of the UZPs, part i cul arly as 
these amount to a significant proportion of the Upazila's total 
development resources. The establ ishment of the Upazila as the key 
local government institution has also increased the importance of the 
UP chairmen as they are the principal voting members of the UZP. 
Further, they are the only members of the UPZ who can init :ate and 
pass a no-confidence motion against the UPZ chairman. 
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lila Parishads 

In early November of 1986, the government announced that it was 
reconstituting the zila parishads (ZPs) or district councils . Few de
tails were given with the announcement, but such a step is bound to 
have significant, perhaps far-reaching implications for the UZPs. 
Some of the functions and responsibilities currently being undertaken 
by the UZP may pass back to the ZPs, whose functions were diminished 
by the decentral ization reforms of 1982. Any further real ignment of 
authority will need to be monitored closely to determine what impact 
it may have on the Upazila Parishads. 

IV. SUl1iTlary 

This chapter has sought to review the evolution of local 
government institutions in Bangladesh to aid in the understanding of 
constraints operating on the FFW program and to examine functions of 
local government that might be strengthened as a result of FFW 
operations. The brief historical retrospective suggests that the 
decentralization initiative of 1982 may be seen as both enhancing and 
limiting the potential impact and efficiency of FFW. Decentralization 
benefits FFW by bringing greater authority to the local levels of BOG 
responsible for the FFW project cycle: roadway earthwork scheme 
identification, prioritization, design and implementation. 
Decentralization and the system of dual administration may also be 
seen as constraining FFW efficiency and impact by introducing 
ambiguities and tensions between the "transferr2d" and "retained" 
divisions of responsibility under the direction respectively of the 
Upazila chairman and the UNO. Chapter Four explores further the 
issues of institutional bottlenecks impeding FFW. 

The historical retrospective also suggests that FFW has the 
special potential to assist the central government's recent efforts to 
decentralize additional authority to the Upazila level and to 
strengthen local government capacity to achieve development and relief 
aims. By channel ing resources that comprise a major share of funds 
allotted to Upazila and Union Parishad members, FFW enhances the 
leverage of local officials to fulfill their designated functions. By 
the design and installation of systems for carrying out FFW 
construction, CARE technical assistance can help build local 
government capabi 1 i ty to plan and implement pub lie works as well as 
other development or relief projects. Chapter Five examines in detail 
the impact of the FFW/CARE program on these institutional development 
goals. 
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CHAPTER THREE: THE PROCESS OF PLANNING AND IMPLEMENTING 
CARE FFW SCHEMES 

This chapter presents the step-by-step process whereby CARE
sponsored FFW schemes are identified, designed and carried out. Though 
there are descriptions of the FFW process available (i.e., government 
guidelines, CARE booklets), none of these documents includes a concise 
description of the process in layman's terms and in its broader out
line. The purpose of this chapter is chiefly to assist in better 
understanding the issues raised and discussed in the substantive 
chapters that follow. In addition to learning from orientation and 
interviews during field visits, resources used in drafting this 
chapter include the instructions issued by the Directorate of Rel ief 
and Rehabilitation (ORR) for implementation and monitoring of FFW 
projects in 1986-87, CARE's Operational Plan for FFW ; and booklets 
prepared by CARE for training of various actors in the process. This 
chapter, which focuses on the process with respect to earthworks, 
begins with the first step in the process - describing how wheat 
allocations are made - and then goes on to discuss the steps in 
project identification and selection, scheme implementation, 
monitoring and reporting and, finally, scheme completion. 

Although Food For Work is the largest program, FFw is only one of 
seven program administered by CARE in Bangladesh. Other major 
programs include Women's Development, Primary Health Care, and 
Integrated Agriculture. CARE/Bangladesh operates 17 field offices, 
and employs 17 foreign staff and 1,100 Bangladesh nationals. Of 
these, only 6 field offices and 300 Ban~lladeshi employees, as well as 
the 17 expatriate staff, are involved in FFW. 

The CARE FFW program system differs from those of the BOG and the 
WFP in several respects. CARE FFW is the most developed of the three 
systems for programming and managing food resources and has served as 
a model for the BOG and W FP in the e <; tab 1 i shment of a un Horm system 
for carrying out FFW. As CARE was the first to develop detailed 
procedures manuals' and training materials, particularly for the 
planning and implementation stages of the project cycle, operating 
guidel ines adopted by the ORR were borrowed heavily from CARE. CARE 
has a more extensive system of field offices than WFP and has 
instituted more rigorous monitoring procedures than either BOG or WFP. 

I. Earthworks 

Allocation of Wheat 

Each year, usually in late October, the Bangladesh Government 
(BOG), CARE and USAIO decide on the upcoming year's wheat allocation, 
This wheat is granted under Title II of U.S. Public La\v 480 and 
usually amounts to 100,000 to 120,000 metric tons (MT) a year. Using 
a formula which takes into account an Upazil(1's population size and 
chronic distress level, an anocation is determined for each Upazila. 
In addition, the FY87 wheat allocation to selected Upazilas has been 
increased based on superior performance in utilization of wheat in 
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prior years. Conversely, Upazilas have been informed that they are 
liable to lose part of their allocation if their performance is poor. 
To date, however, no Upaz t 1 a has been penal i zed for fall i ng short of 
its FFW object i ves. 

Though most of the resources allocated are wheat supp 1 i es, some 
cash payments are allowed. In the earthworks program, cash payments 
cannot exceed 10 percent of total resources. Cash is intended for use 
only in exceptional circumstances such as the following: 

a.) areas where migratory labor must be used because local 
labor is not available. Cash is necessary in these 
cases as laborers are unable to process the wheat or 
transport it home, and 

b.) project sites located in remote areas with insufficient 
grain stock, where the cost of transporting the 
additional wheat required for schemes is considered 
prohibitive. 

In addition to actual cash payments, Taka (Tk.) payments in 
cheque form are also allocated for carrying costs and contingency 
funds. The purpose of this arrangement is to provide greater control 
of payments in the system. The DRR allots carrying costs funds (cost 
incurred from moving wheat to the project site from the depot) to each 
Upazila on a straight taka per MT basis. Contingency funds are 
provided at the rate of Tk. 30/- per MT with a minimum of Tk. 500 and 
a maxi mum of Tk. 3,500 per project in the case of C{l.RE schemes. 
Contingency funds are used for such needs as printing forms, making 
project signboards, purchase of stationery and meeting the incidental 
costs of the Project Implementation Committee (PIC). This payment in 
Taka is made through an account payee check to each Upazi1a. 

Project Identification and Selection 

Knowing what its wheat allocation is, each Upazila can then 
decide which schemes and how many to undertake. The number nationwide 
averages approximately five separate schemes per Upazila per year. In 
the sample the team visited, the range of schemes undertaken was from 
four to 24. The process is begun with each union parishad (UP) in the 
Upazila preparing proposals for schemes within its union and then 
lobbying for their acceptance at the Upazila parishad (UZP) meeting 
where schemes are selected. 

In deciding which schemes to select, the UZP's first concern is 
to ensure that the full allocation is utilized among the limited 
number of schemes. This is not normally a problem, however, as demand 
usually exceeds supply. The next hurdle is to reach agreement among 
the unions on the choice of schemes. This is usually achieved by 
consensus with political considerations weighing more heavily than 
socio-economic concerns in the final selection. In this process, it is 
frequently suggested that a chairman will often put his own political 
image and reputation before what might be best for the area's welfare 
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or development. The larger the number of unions in an Upazila, the 
greater the competition for schemes. 

Once the schemes are selected they are entered into the Upazila's 
Plan Book, a yearly planning document. This Book is supposed to be 
prepared on the basis of the Upazila's Five Year Plan which 
theoretically should already have identified and listed the FFW 
schemes to be undertaken. Very few, if any, Upazilas have been able 
to establish for themselves a five year planning cycle with the result 
that FFW schemes are selected on a year to year basis. 

After the schemes have been selected, the Upazila project 
implementation officer (PIO), with possible assistance from the 
Upazila engineer's staff (i.e., sub-assistant engineer [SAE) or 
supervisor), completes a pre-survey of each scheme site. This is done 
to determine the standard to which the road will be built or improved 
(most schemes are the latter) and the amount of earth which will have 
to be moved. The amount of wheat required to pay for ihis work is 
com put e d u sin g the 0 f f i cia 1 a v era g e cos t 0 f 5 3 ~ e e !:~ _I (1 see)' = 
apprOXimately 2 lbs .) per 1000 cubic feet (eH) of e::.\rth moved. 

Once the Upazi "'u Pt'E: - su "rvey;s com~'I ~ted, CARE engineers visit 
the site to undertake the;r own pre ·survey, to verify the design and 
cost estimates of the Upazila pre-survey. Where changes are deemed 
necessary , CARE engineers suggest modifications to be made in the 
Upazila pre-survey. At this stage , adjustments in the selection or 
size of schemes are made, if necessary, to ensure a match with the 
Upazila's total allocation. 

CARE pre-surveys 100 percent of its schemes in collaboration with 
the Upazila staff and a union parishad representative in order to 
monitor use of resources and methods of scheme execution. In 
contrast, WFP performs post-surveys on nearly 100% of their roadway 
earthwQrks, but does not conduct pre-survey measurements. The ORR 
undertakes only a few pre- and pos t -surveys, and has adopted only 
nominal monitoring procedures. Also, CARE used to formally approve 
FFW schemes, but this responsibility now rests with the UZPs. It 
could be argued, hO\,/ever, that CARE's pre-surveys amount to approval 
as the ORR bases its final allotment orders to each Upazila on CARE's 
findings. 

~cheme Implementation 

For each scheme in each union, a project implementation committee 
i s formed, appointed by the union parishad . This PIC is headed by 
the UP chairman (mandatory in CARE schemes, not in others) and is made 
up of UP members, although it can also in~lude outsiders . From among 
the PIC members, a secretary is appointe1 to help the chairman in 

JL. The figure of 53 is actually taken from th'=! government guidelines 
for 1986-87 and represents a 10 percent increase over the previous 
year. Unless otherwise stated, examples giver, in this chapter refer 
to 1986 -87. 
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preparing and keeping accounts and documents. In CARE schemes, if a 
road scheme overlaps two or more unions, a separate PIC is formed for 
each road segment in each union. 

Once formed, the PIC s mobilize laborers, gang leaders (called 
sardars) and work supervisors to begin the scheme's execution. A gang 
will normally have about 20 - 25 laborers with one leader, and a 
supervisor will oversee four to five gangs. The payment rates per 
1000 cft of earth moved are as follows: gang leaders are paid 2.5 
seers (i.e. 5 lbs.) of wheat, supervisors are paid .5 seers (i.e. 1 
lb.), and laborers are paid an average wage rate of 50 seers. Thus, 
by adding the rates for all three - gang leaders, supervisors, and 
laborers - an average of 53 seers is reached. 

The PIC may vary the wage rate to laborers according to the type 
of soil (i .e . hard/soft) or the distance over which earth must be 
moved (referred to as lead and lift), though technically these factors 
have been, in the government's view, figured into the average wage 
rate of 53 seers per 1000 cft. There is no upper 1 imit to the wage, 
but for each scheme the average wages paid to laborers should equal 50 
seers and under no circumstances should they be less than 45 seers, 
according to government guidelines for the coming work season. 

After a certa in amount of work has been done, pit measurements 
indicating the amount of earth moved are taken and recorded in a 
measurement book (Measurement and Payment Ledger) by the PIO or the 
designated Upazila scheme supervisor. Earth moving work is coordi
nated with a schedule of wheat requisitions so that payments can be 
made at least once a week to laborers, gang leaders and supervisors. 

Wheat requisitions are made through Delivery Orders (DO) which 
are issued in the following "'/ay. In order to make payments, the PIC 
prepares a written request for a specific amount of wheat. The PIO 
or one of the engineer's staff, if he is assisting, makes a site visit 
to veri fy the wheat requi rements. Th is is done, in part, to sat i sfy 
the UZP chairman and the UNO who are responsible for scrutinizing 
scheme measurements, payments and \'wrk progress records before 
approving requisitions. The PIO then processes the request and 
presents it to the UZP eha i rman in the form of a Commodi ty Request 

.Form. If all is in order the Chairman furnishes the reqUisition by 
signing the Form which then authorizes the lJpazila Food Officer to 
issue a DO for a specific amount of wheat. The DO goes to the 
Officer-in-Charge of the ~do~n, the local grain depot, who instructs 
his staff to measure the approved amount and turn it over to the PIC. 

PIC members are authorized to verify the wheat's weight if they 
feel it is necessary. After taking receipt of the wheat they arrange 
for its transportation to the project site. Fifty percent of the 
carrying costs are covered by the sale of 'empty gunny sacks used to 
move the wheat to the depot with the balance provided by BOG, as 
discussed above. 

During implementat i on, official guidelines issued by the ORR 
(drafted with assistance from CARE and WFP) are to be followed by PIC 
and Upazila staff. These guidelines address such issues as correct 
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payment of wages, managing carrying costs, and posting of signboards. 
Each scheme, for instance, must have at least one signboard posted for 
the duration of the work. The signboard's purpose is to identify the 
scheme, the funding donor, the PIC responsible for scheme execution, 
the amount of wheat allocated, the scheme's physical size (i.e. total 
length in the case of roads), and the proper wage rates for payment to 
laborers. The last condition is perhaps the most important as it is 
intended to protect the laborers against underpayment. 

Work on schemes generally starts around the beginning of the 
calendar year and is completed by the end of April. A nationwide 
deadline of May 10 (for 1986-87) is imposed on DOs, which means that 
no wheat can be released from storage depots after that date. 

Scheme Monitoring and Reporting 

The PIO is responsible for making site visits each time a DO is 
requested. During these site visits, wage payments are checked by 
measuring pits and interviewing laborers. This information is checked 
against the PIC's last report in the measurement book. 

CARE staff make surprise visits directly to project sites to 
i ntervi ew 1 aborers about thei r 1 ast payment and veri fy that work is 
being completed as designed. The visits are decided by selecting a 
random sample with the result that some scheme~ are not visited at all 
during implementation while others might be visited twice. Reports 
citing problems/recommendations are made based on these visits and 
forwarded to the concerned parties (i.e UZP, DC, RR Ministry, USAID, 
CARE Hdqtrs.). 

The PIO is responsible for making monthly reports which show the 
percentage of the project completed. This report is forwarded to the 
District Relief and Rehabilitation Officer (DRRO) who in turn sends it 
on to ORR/Dhaka. The DRRO is responsible for making occasional site 
visits to verify report accuracy. 

Scheme Completion 

As soon as possible aftel" the completion of a scheme, the PIO 
(often with assistance from the engineering staff) undertakes a post
work surveyor measurement of the scheme. The findings are recorded in 
the scheme's files and attested to by the UZP chairman. If necessary, 
a final DO is prepared by May 10 for final payment by May 15. A final 
scheme report is submitted by each PIC to the UZP chairman by May 31. 

A fi na 1 report called the project closure report is prepared by 
the PIO based on information in PIC and Upazila records (Le. 
measurements, payments, DO issuances, wheat withdrawal s, monitoring 
visits) and thL PIO's post-survey. Copies are then forwarded to the 
concerned parties (i.e. UZP, DC, ORR, CARE). With the copy to CARE, 
the UZP attaches a summary record of pit measurements and workers' 
payments. 
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CARE undertakes its own independent post-surveys in collaboration 
with the PIO and a union parishad member on a randomly selected sample 
o f 20 per c en t 0 f all its s c h 'e m e s . The s e fin din gsa ref 0 r war d edt 0 

the concerned parties to evaluate along with the Upazila's post-survey 
results. 

The wheat that is used for schemes during the year is BOG wheat. 
Donors rei mburse the government fOl" the \/heat expended accordi ng to 
certain formulae that are based on accountable and proper methods of 
wheat payment. For instance, in CARE schemes the reimbursed amount is 
determined by two estimations: a) an estimate of the total amount of 
work completed based on CARE's 20 percent random post-surveys and b) 
an estimate of the actual wages paid on completed schemes based on the 
national average of wages reported by laborers during CARE monitoring 
visits. 

II. Structures 

As emphas is duri ng the eva luat; on was placed on earthworks, the 
discussion in this chapter has dealt in detail with the earthworks 
process. The process with respect to structures (i.e. small-scale 
bridges and culverts) closely resembles that for earthworks insofar as 
the principles of planning and implementation are concerned. Two 
broad differences, however, set structure schemes apart from earthwork 
schemes. First is the use of cash instead of wheat as the method of 
payment. Cash is used because structures projects are invariably more 
costly than earthworks schemes and because contractors, who are often 
used to implement structures projects, wi 11 only work for cash. The 
second difference is the option to use a contractor to implement a 
scheme. When contractors are used, checks similar to those for PICs 
are followed, such as site visits and surveys by Upazila staff, to 
ensure that schemes are properly carried out. 
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CHAPTER FOUR: INSTITUTIONAL OBSTACLES IN FOOD FOR WORK 

Each year, according to CARE estimates, the 315 Upazilas in 
Bangladesh involved in CARE Food for Work activities fail to utilize 
approximately 10 percent of their CARE wheat allocations, fail to 
complete approximately 20 percent of the approved road work, and fail 
to pay approximately 10 percent of the fixed wage to the workers for 
CARE road schemes (see Annexes 4 and 5). These percentages vary 
greatly among the Upazilas and vary also from one year to the next; 
however, improvements in these performance indicators from 1976 to 
1986 have been disappointingly small. Since USAIO reimburses the 
Bangladesh Government only for wheat used for approved purposes, these 
performance shortfalls translate to more than 30,000 metric tons of 
wheat per year not reimbursed by USAID. 

In this chapter, we examine problems at the Upazila and union 
levels in planning, implementing, and monitoring earthwork schemes 
under the AID/CARE Food for Work Project and recommend changes in FFW 
policies and procedures that may offer practical solutions to these 
institutional problems. Specifically, this chapter addresses the 
following research questions: 

A) What institutional obstacles exist in the Upazilas and 
unions that hinder the process of FFW scheme selection and 
planning? 

B) Why do some Upazilas and unions not take delivery and use 
all of the FFW wheat for which they are authorized? 

C) Why are many road schemes unable to be completed after all 
of the wheat allocated to the scheme has been spent? 

D) Why are some FFW laborers paid more and others paid less 
than the fixed wage (in seers of wheat per 1000 cft of earth 
moved)? 

E) What characteristics, if any, can be found in Upazilas that 
perform well that are not found in those that perform 
poorly? 

F) What organizational or procedural changes at the Upazila 
level might help to eliminate bottlenecks in the FFW program 
system? 

I. Findings 

Exhibit 4-1 lists, in order of importance, the major factors 
contributing to shortfalls in FFW scheme selection and planning, wheat 
utilization, road completion, and ~"age payments. These institutional 
bottlenecks are elaborated further below. 
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Exhibit 4-1 

A I D/CARE F~.ROAD SCIIEt-'ES 
INSTITUTIONAL BOTTLENECKS 

A. Scheme Planning and Selection (why rOdds He hastily 
planned/designed) 

1. Reduced IIrgency due to road saturation and the Rural 
Ma i ntenance Program 

2. Absence of a strong Upazila Selection Committee and/or 
a 5-year plan 

3 . Political roadblocks to scheme approval and pre
occupation with politics 

4. Absence of a strong Union Parishad dnd mo~ivated U.P. 
Chaiman 

5. Oe1ays in the printing dnd distribution of annual FFh' 
guidelines from MRR 

B. Wheat Utilization (why wheat allocations are not 100'1, 
withdrawn/spent) 

1. Late start due to low-lying, flooded ar ea and/or wage 
negotiations 

2. Shortage of laborers in high ~Iage rate Upazilas if no 
overpayment 

3 . Shortage of laborers du e to crop diversification dnd 
use of HYV seeds 

4. Ea r ly finish (without completion) due to early onset of 
the rainy season 

5. Reduced urgency due to road saturation and the Rural 
~\a i ntenance Program 

6. h'ork stoppages due to BOG review of schemes involving 
cash payments 

7. Shortage of wh ea t, land disputes, po;itical elections, 
other priorities 

C. Road Completion (why road schemes are not 100']"' completed as 
pI clnned) 

1. Inad equate supervision resulting from a) insufficient 
staff available to the PIO, b) insufficient 
transportation available to the PIO, cl low PIO 
incentives, d)remoteness of unions, e) failure of PIC 
chairmen to involve PIC members in supervision, and f) 
higher priority aSSigned to I-IFP roads or general 
sch ;> mes il) Upazilas and- unions where most FFW wheat is 
not AID/CARE wheat 

2. Ioiheo[ loss resulting from a) low public awareness of 
FFw scheme allocations and fixed wage rates, b) common 
preferences for cash payments, and c) absence of 
pro per checks and balances on the FF~ ac tivities of the 
Upazila Chairman, the PIO, and the union chairmen. 

3. Insufficient allowc1nces for carrying costs and lead & 
lift distances 

4. Overpayment to laborers due t.o adverse soil condi tions 
(hardened cl ay) 

5. Overpayment to laborers in high wage rate Upaziias in 
industrial areas 

6. Oelays in the issuance of delivery orders (DO's) by 
Upazila officials 

7. Sandy soil erosion after pre-survey and before post
survey measurements 

O. Wage Paymen t (why wage payments are I eS5 than 100'1, of the 
fixed rate) 

1. Wheat loss resul ting from al common preferences for 
cash payments, b) low Upazila average dai'ly wage 
rates, cl miSSing signboards, and dl inadequate 
supervision and monitoring 

2. Irregular wheat distribution to the laborers by the PIC 
and gang leaders 

3. Unstable CARE measurements and inaccurate reporting by 
the laborers 
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Scheme Selection and Planning. 

Although each Upazila is responsible for selecting and designing 
the roads to be built under the FFW Program,it is theUnionParishad 
t hat m u s t pre par e p r () p 0 sal. s for s c hem e sin its u n ion and 1 0 bb y for 
these schemes at the Upazila Parishad meetings. The study found a 
general absence of advance planning at both the union and Upazila 
levels ~espite the competitive nature of the scheme selection process 
(where fewer than one half of the unions in a typical Upazila receive 
CARE wheat in a given year). Upazila Selection Committees tend to be 
loosely formed and sporadically convened, and Upazila Five-Year Plans 
tend to exist in draft form if at all. 

Union Chairmen complain that the FFW scheme selection process has 
become more political since decentralizat~on of the government in 
1984, arguing that schemes lacking sound economic justification are 
often selected over more suitable proposals for road reconstruction 
due to political favoritism. Although these practices are not new and 
were not found in all Upazilas, several of the Union Parishad members 
interviewed in this study indicated that they were now less inclined 
to prepare detailed proposals for their schemes because of a general 
perception that decisions would be made Gn grounds other than the 
technical merits of the proposal. With the introduction in 1985 of 
World Food program (WFP) FFW activities and the Canadian-sponsored 
Rural (Women's) Maintenance Program in Upazilas with CARE roads, and 
with the shifting emphasis towards bridges and culverts, there was 
some indication that many unions have, however, become less dep2ndent 
on CARE FFW wheat and less will ing to seek means of influencing the 
Upazila Chairman to obtain approval for their proposed earthwork 
schemes. 

Tr.e study team found the presence of a strong Union Parishad and 
motivated UP Chairman to be a key predictor of good FFW performance. 
Problems within the Union Parishad often consist of personality or 
pol itical confl icts unrel ated to Food for Work; however, pre-occupa
tion with politics at both the union and Upazila levels in 1985 and 
1986 appears to. have adversely affected many FFW activities, 
particularly scheme selection and planning. Some Upazila Chairmen 
admitted to having spent "too much" of their time in the past year 
outside of their Upazila, campaigning 1.1 Dhaka, attending conferences, 
et.c. Finally, the team rece·ived numerous reports of (but did not 
.observe) delays within the Ministry of Relief and Rehabilitation in 
the printing and distribution of annual FFW guidelines (drafted in 
English and Bangla by CARE) and in the issuance of allotment orders 
(AO's) to the Upazilas. 

Wheat Utilization. 

The study team visited several Upazilas that were experiencing 
difficulties each year in spending thei~ CARE wheat allocations, 
including Bandar and Matlab Upazilas in Dhaka and Comilla districts. 
It also examined wheat utilization in relation to various Upazila 
characteristics as part of the secondary data analysis. These 
findings suggest that late star'ts, due primarily to flood problems in 

I V- 3 



low-lying areas, account for more of the shortfalls in wheat 
expenditure than early finishes forced upon the Upazilas by early 
onset of the monsoon. 

Since earthwork cannot begin until earth is made available on at 
'I e a s ton e sid e a f apr 0 p 0 sed CAR Era ad, low·· 1 yin gun ion sin fl 0 ad -
prone Upazilas are at a disadvantage each FFW work season. Other 
Upazilas and unions experience late starts caused by protracted wage 
negotiations (despite prescribed fixed wages), shortages of laborers 
in high wage rate areas, land disputes, shortages of wheat, and poorly 
organized Project Implementation Committees stemming from a reduced 
urgency surrounding Food for Work. Of these other causes of late 
starts, only the chronic shortage of laborers in industrial areas and 
the reduced urgency in unions with road saturation or more alterna
tives to CARE relief offer plausible explanations for the consistent 
failure of many Upazilas to spend their entire CARE wheat allocations 
in 1984, 1985, and 1986. 

In addition to early rains, shortfalls in the utilization of 
grain allotments were found to be caused by work slowdowns created by 
an unanticipated loss of laborers and work stoppages brought about by 
the discovery of unauthorized cash payments being made to laborers. 
There seems to be a compression of the dry season of high unemployment 
in areas with heavy use of high-yielding variety seeds and diversifi
cation of winter crops. Where the FFW season begins to overlap with 
new harvest periods, the laborers abandon their FFW activity in favor 
of the more criti~al agricultural chores. In the case of payments to 
the workers in cash rather than wheat ~ the practice is permitted for a 
small percentage of schemes, but only with approval by the BOG. Work 
may not continue on the scheme in question until BOG approval is re
ceived, at which point there may be little time left to complete the 
road (and monetize the wheat) before the cutoff date for wheat with
d raw a 1 sin May. 

Road Completion 

Inadequate supervision of ongoing road work emerged as the 
leading factor contributing to problems at the Upazila and union 
levels in completing planned earthwork with the CARE wheat allocated 
to each subproject. Most of the Project Implementation Officers 
(PIO's) interviewed were clearly overworked and understaffed, and many 
complained about being unable to supervise many ongoing FFW activities 
without adequate transport. None of the PIO's personally used the 
bicycles that were provided to their office by USAIO; instead, they 
woul d use thei r own motorcycl e (i f they owned one) or that of the 
Upazila Engineer when available. If no motorcycle was available to 
them on a given day, most PIO's seemed to put off their supervisory 
dut i es unt i 1 the next day. 

Those PIO's assigned to Upazilas with large "and areas cited the 
remoteness of many unions from the Upazila Office and expressed much 
frustration over the enormity of the (monitoring) task. When asked 
how they determined how much work was completed, some PIO's admitted 
that they simply looked at how much wheat was spent and reported the 
same percentage· of work completed . Comparing the PIO's in high-
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performing CARE FFW Upazilas with those in low-performing Upazilas, a 
clear difference was observed in their level of motivation and job 
satisfaction. The PIDs associated with high FFW performance typically 
appear to take their jobs mot'e seriously, try harder to "make do" with 
the resources available to them, and claim to be happier with their 
jobs. 

At the union level, inadequate supervision of CARE road work also 
results from failure of the union chairmen to actively involve all of 
the members of the PIC, and from greater attention being paid to WFP 
or general" schemes in localities where CARE wheat represents a small 
percentage of the total wheat allocation. 

Diversions of wheat by Upazila and union officials continue to 
create bottlenecks in the Food for Work system and hinder efforts by 
other groups or individuals to complete FFW roads as planned. Based on 
the team's sequence of field interviews in twelve Upazilas and 
secondary data analysis, but not based on any detailed audits, the MSI 
team estimates that while losses occur at various points in the FFW 
system, the greatest diversions most commonly occur at the Upazila 
level. Many of those interviewed suggested that most of the misuse of 
CARE wheat stems from preferences for payments in cash rather than 
wheat; the general absence of an effect i ve system of i nterna 1 checks 
and balances on the FFW activities of the Upazila chairman, the PID, 
and the union chairmen; and low public awareness of total scheme 
allocations and prescribed wages. In most cases, these wheat losses 
are accurately reflected in CARE's post-survey estimates of work 
performed and wages paid for selected schemes; however, in two of the 
Upazilas visited, the team found high levels of loss of CARE wheat and 
FFW performance problems not reflected in CARE's high ratings for both 
Upazilas on 1985-86 earthwork performance. Union chairmen in these two 
Upazilas explained that while close attention is paid to their FFW 
structures and rural maintenance{RMP) activities, less vigilance is 
given tn FFW earthwork schemes in their unions. They described an 
array of pre-survey and other techniques to show high performance"on 
paper". 

The team received frequent complaints of insufficient allowances 
by CARE and the BOG for carrying costs (transporting the wheat from 
the storage depots to the laborers) and for "lead and lift" problems 
(long distances from the earth pits to the work site in flooded 
areas). Local officials in high-performing as well as low-performing 
FFW Upazilas exp"lained that allowances for carrying costs do not take 
into consideration multiple modes of transport nor regional variation 
in transport costs. 

Laborers in some Upazilas are required to pick up their weekly 
wheat payments at remote storage sites, thereby assuming their own 
carrying costs and preserving high completion rates for the Upazila. 
In other Upazilas, local officials and PIC members attributed their 
fa i 1 ure to compl ete roads to overpayments to the 1 aborers requi red 
because of high average daily wage rates or because of hardened clay 
soil which is difficult to move. There is some evidence, however, 
that overpayment to laborers may not be a major obstacle to FFW road 
completion. Two of the Upazilas visited, Rupganj and Brahmanbaria, 
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were able to complete over 90 percent of their CARE roads despite 
having to exceed the FFW wage rate to compete with the high prevailing 
wage rate. 

Other explanations for road completion problems that appear to 
have some validity include delays in the issuance of delivery orders 
(DO's) by Upazila officials and erosion of sandy soil a) after the 
pre-survey but before work begins, and b) after work is completed but 
before the post-survey. Although only the signatures of the Upazila 
Chairman and Finance Officer are required on the DO's, these documents 
tend to get held up at the Upazila headquarters and issued late. Some 
Upazila Food Officers complain of having to back-date their logs when 
Upazila and union chairmen rush to withdraw FFW wheat before the BOG 
cut-off date in mid-May. 

The MSI team visited several recently completed CARE roads in 
unions with sandy soil problems and found that, although severe 
erosion had occurred, it did not appear to prevent reasonably accurate 
measurement of the amount of earthwork performed (as illustrated by 
the photographs in Exhibit 4- 2, showing three views of a CARE road 
completed in May 1986 in Nawabganj Upazila). Although major sections 
of these roads were missing, mostly due to water erosion, their 
overall dimensions were clear. However, secondary data do show a con
sistent tendency for areas with sandy soil to have low CARE road 
completion rates, leading the team to believe that the explanation has 
some validity. Where road surfaces are reduced in height by erosion 
and compaction, the original dimensions of the reconstructed road 
would not be apparent. 

Wage Payment 

Losses or diversions of wheat appear to be the principal cause 
leading to underpayment of wages for FFW road reconstruction. This 
problem is exacerbated by a p~'eference among workers for daily pay
ments in cash rather than weekl y payments in wheat, a wi 11 i ngness to 
accept lower' wages in high distress areas, missing signboards on many 
CARE roads, and inadequate supervision and monitoring. Several 
Upazila officials with long histories of FFW involvement indicated to 
MSI interviewers that it used to be common place to complete 100 
percent of the work using only 75% of the allotted wheat because of a 
willingness timong laborers to accept lower wages. (See also the 1981 
study entitled "Food for Work: An Evaluation" by the Institute of 
Nutrition and Food Science, Dhaka University). In recent years, 
however, the strong preference for cash over wheat has diminished, 
and average daily wage rates have risen dramatically in many 
districts, making it very difficult to misappropriate wheat and still 
camp 1 ete 100 percent of the work. 

Distribution of the wheat at irregular intervals to the laborers 
by the PIC and gang leaders! and variabil ity at the Upazila level in 
CARE's estimates of wages paid are two other explanations for wage 
payment problems in Food for Work. Although union officials often 
spoke of advance payments be i ng made to the workers, those 1 aborers 
whom we interviewed did not attest to any advance payments, and some 
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Exhibit 4-2 

SANDY SOIL EROSION 
NAWBGANJ UPAZILA 
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claimed to have never received their final payment. In any event, 
CARE's estimates of wages paid appeared to be less reliable at the 
Upazila level than their estimates of work performed. 

In some cases, CARE's estimates are based on only one visit to 
one road in the Upazila. It is important to note, however, that the 
variability of these estimates at the Upazila level does not threaten 
their representativeness at the national level, unless there is a 
consistent tendency to under-report or over-report wage payments. The 
team's findings suggest errors in both directions with no consistent 
report i n9 bi as. 

Characteristics of High and Low Performance 

Results from the secondary data analysis were used to help 
identify characteristics of high-performing and low-performing 
Upazilas (see Annex 6 for 1 isting of Upazilas used in the secondary 
data analysis). Three indicators of Upazila performance, drawing upon 
CARE and BOG data sources, were used in the analysis, as shown in 
Exhibit 4-3. For a sample of 58 post-surveyed Upazilas (after 
dropping two Upazilas from the saillple because of missing data), the 
percentage of CARE wheat spent in ,he 1985-86 work season averaged 89 
percent while the percentage of work completed averaged 71 percent 
using CARE's estimates, and 87 percent using the Upazila's estimates. 
The percentage of wheat used in road-building, defined below, averaged 
73 percent among the Upaz i 1 as surveyed accordi ng to CARE, versus 98 
percent according to the BOG. 
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Exhibit 4-3 

UPAZILA PERFORMANCE ON FFW/CARE ROADWAY EARTHWORKS 
FOR A SAMPLE OF 58 UPAZILAS 

Data Sources 
U pazila FFW Performance Indicators CARE BOG 

---

% CARE Wheat Spent 1985-86 89%1 NA 

% Work 71%2 87% 

% Spent Wheat Used in Road Work 73%3 98% 
I 

Notes: 

1. Percentage of CARE Wheat Spent 1985-86 derived from column 7 of 
the CARE Country Report. 

2. Percentage of Work Completed is determined by multiplying Columns 
8 and 9 of the CARE Country Report; or the percentage of road 
work completed as reported by the Upazila Chairman, times the 
CARE estimate, expressed as a percentage, of the accuracy of the 
given Upazila's completed work reports. These CARE accuracy 
estimates are based upon the 20% sample post-survey measurements 
conducted by CARE in collaboration with the PIO and a Union 
Pari shad member. 

3. Percentage Wheat Used in Road Work is determined by multiplying 
Columns 8 x 9 x 10, divided by Column 7 of the CARE Country 
Report. This represents the percent of Work Completed (Columns 8 
x 9), times the percentage of the fixed wage paid to laborers, 
divided by the percentage of wheat spent (Column ~) to con3truct 
a ratio to show the percent of wheat used in road-building (and 
conversely, the percentage of wheat lost either due to overpay
ment of laborers or misappropriation). 
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Across CARE sub-offices, the percentage of wheat spent. was lowest 
in Dhaka (76 percent) and .highest in Mymensingh (96 percent). The 
percentage of spent wheat used in road-building, on the other hand, 
was highest in Khulna (86 percent) and Dhaka (81 pet'cent) and lowest 
in Ran~pur (58 percent) and Rajshahi (68 percent), using CARE's post
survey est i mates. 

Exhibit 4-4 

UPAZlLA PERFORMANCE ON FFW/CARE ROADWAY EARTHWORKS 
BY CARE SUBOFFICE 

Suboffi ce 

Rangpur 
Rajshahi 
Comi 11 a 
Mymensingh 
Dhaka 
Khulna 

No. 

---------- -

of Upazilas 

11 
12 
7 

11 
6 

II 

Mean % of 
All otted 
Wheat S~ent 

90.64 
87.25 
89.86 
95.73 
76.33 
89. 7 3 

-- ----.- -

Mean % of 
Spent Wheat Used 
in Road Work 

57.67 
68.14 
73.61 
74.18 
80.57 
86.13 

Data on numerous Upazila characteristics, listed in Annex 7, 
Table 1, were correlated wit.h the three measures of Upazila 
performance, as shown in Exhibit 4-5 on the following page. Overall, 
the most controversial conclusion reached from the secondary data 
analyses was that CARE estimates of the percentage of work completed 
and the percentage of wheat used in road work appear to be more valid 
measures of Upazila FFW performance than the Upazilas' own estimates; 
and that CARE estimates, not those of the Upazilas', should therefore 
probably be used for the purpose of reimbursements to the BOG. Several 
findings led to this conclusion. First, th~ cross-tabulations lent 
support to many of the team's observations and research hypotheses 
when the Upazila characteristics are related to CARE's estimates of 
earthwork performance. Yet, none of the expected patterns appear when 
the Upazila characteristics are related to the Upazila's estimates of 
their performance. Second, the Upazila's estimates of road work 
c(,npleted are nearly ioentical to the percentage of wheat spent as 
indicated by the r=.99 correlation and the simi"larities of the first 
and fourth columns of the correlation matrix presented in Exhibit 4-5 
on the following page. This appl~ared to substantiate the testimony 
noted earl ier, that some PIOs admitted that reports of road comple
tions were often based on how much wheat was spent. Consequently, the 
team is inclined to place more confidente in CARE's estimates of 
Upazila performance and the remaining discussion of findings is 
therefore based on CARE data for the three performance measures. 
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By far the most important and statistically significant pattel-n 
to emerge from the secondary data concerning institutional capacity at 
the U paz i 1 ale vel i s the s t r 0 ng p 0 sit i v e ass 0 cia t ion bet wee n 
performance on CARE structures and performance on CARE road schemes. 
An Upazila's timely completion of CARE bridges and culverts in 1985 
and 1986 correlates positively with the percentage of CARE road work 

EXHIBIT 4- 5 

SIMPLE (PAIR) CORRELATIONS BETWEEN INDEPENDENT (DESCRIPTIVE STATISTICS) 
AND DEPENDENT VARIABLES (INDICATORS OF UPI PERFORMANCE) 

FOR SAMPLE OF 58 UPAIILAS 

, __ ---------------------r·------------·------------
INDEPENDENT VARIABLES DEPENDENT VARIABLES 

CARE ESTIMATES l UPAII :"-"-[5T IMATTs-' 

SPENT 
CARE WORK USE 

_-----------+W~H.;..:;:E:;...cA~T _"S_P=EK_:...:..·T ~~OMPLETED ROAD 

:Number of Unions 
;Land Area (Sq.Mi.) 
IPopulation (1981 pop. 
! in thousands 
ITotal Wheat Allotment 
I 1986-87 (MT) 
JeARE Wheat Allotment 
! 1985 - 86 (tn) 
iNumber of CARE Roads 
!Number of WFP Roads 
jpercentage of Fixed 
! Wage Paid 
INumber of 1985 CARE 
! Structures 
!Upazila Level of Distress 
IAverage Daily Wage Rate 
I 1986 
jPIO Technical or Non-
i Technical 
IRatio of ' CARE Wheat to 

Total Wheat 
! 1--------------------------
IPe rformance on Structures 1 

.1074 

.2438 

.1279 

.1262 

.1395 

. 2011 

.1760 
-.0647 

.1334 

.0474 
- .0617 

- . 1449 

.0264 

.1403 

-.0568 
.0862 

- .0503 

- .0533 

-.0145 

-.0232 
-.0209 

.0624 

.2642 

-.0970 
.0485 

-.0338 

-.0150 

.4400** 

- . 1 
- . 1 
- . 1 

- .2 

- . 1 

- . 1 
- . 1 
.4 

.2 

- . 1 
· 1 

· 1 

· 1 

.50 

WHEAT 
D IN WORK 

WORK COMPLETED 

118 .0967 
341 .2326 
415 .1136 

165 .1067 

423 .1210 

353 .1930 
797 .1757 
422** -.0799 

352 .1021 

893 .0568 
880 - .0724 

182 -.1608 

379 .0257 

------- ----------
12** .1348 

r~inimum pairwise N of cases: 37 I-tailed Significance: * - .01 ** - .001 

Notes:, 

1. See Annex 7, Table 4 j Notes 1-4 for method of computing "Performance on 
Structures" variable. 
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ROAD WORK 

-.0396 
.0102 

-.0335 

- .0632 

-.0621 

.0145 

.0864 
-.1125 

-.1339 

.0853 
-.0618 

-.1401 

- .021 0 
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-.0002 
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completed (r=.44, p<.OOl) as well as with the percentage of CARE wheat 
llsed properly (r=.50, p<.OOl) in the same Upazila. This encoul'aging 
pat t ern s u g g est s t hat. an Up a z i 1 a w h i c h per for m s \'1 ell 0 non e 
infrastructure activity is likely to perform \~ell on another, and that 
staff involvement in earthworks or structures does not hamper 
performance in the other area of activity. In our sample of 58 
Upazilas, those that completed all of their CARE structures on time in 
both 1985 and 1986 spent an average of 96 percent of their 1985-86 
wheat allocation, of which 98 percent was used properly, resulting in 
94 percent road completion (see Annex 7, TablE! 4). By contrast, those 
Upazilas that were unable to complete all of the CARE structures in 
1985 and again in 1986 spent an average of 88 percent of their 1985-86 
CARE wheat allocation, of which only 67 percent was used properly, 
resulting in 68 percent of road completion. 

Other associations shown in Exhibit 4-S include a tendency for 
Upazilas with large land areas to spend a higher percentage of their 
wheat allotment than smaller Upazilas (r=.24). While this finding may 
appear to indicate that Upazilas with large land areas tend to be high 
performers, the secondary data analysis further found a tendency for 
wheat losses (presumably due to misappropriation or post-survey 
measurement error) to be highest in Upaz il as with 1 arge total wheat 
allocations (r::.22), high percentages of wheat spent (r=.21), high 
chronic distress levels (r=.19), and low average daily wage rates. A 
forward stepwise regression of road completion and wheat losses on 
Upazila characteristics yielded three statistically significant 
predictors of Upazila performance on CARE FFW road schemes: (1) CARE 
structures performance (positive relation) , (2) chronic distress 
level (inverse relation), and (3) total land area (inverse relation). 

Exhibit 4-6 merges field observations with findings from the 
secondary data analysis into a single set of characteristics of high
performing and low-performing Upazilas on CARE FFW road schemes. The 
MSI team found the typical high-performing Upazila to have a team
oriented management approach, a well-educated Upazila Chairman, a high 
sense of self-reliance, a dedicated PIO with fairly high job 
satisfaction, wheat losses of under 20 percent, timely completion of 
all CARE structures, a high ratio of CARE wheat allocation to total 
wheat allocation, a small land area with fewer than ten unions, and a 
low chronic distress level. The typical low-performing Upazila, on 
the other hand, had wheat lOSE!s of over 40 percent, problems comple
ting at least one CARE structure each yp.ar, a low ratio of CARE wheat 
to total wheat allocation, a large land area with at least ten unions, 
and a high chronic distress level (indicating a low-lying, floodprone 
area) . 
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Exhibit 4-6 

CHARACTERISTICS OF HIGH AND LOW FFW PERFORMANCE* 

Typical High Performance Upazila 

Team-Oriented management approach 
Well-educated Upazila Chairman 
High sense of self-reliance 
High job satisfaction of the PIO 
Wheat losses under 20% 
High CARE structures performance 
High ratio of CARE wheat to total 
Small land area with few unions 
Low chronic distress level (VlFP) 

Typical Low Performance Upazila 

Less-educated Upazila Chairman 
Wheat losses over 40% 
Low CARE structures performance 
Low ratio of CARE wheat to total 
Large land area with many unions 
High chronic distress level (HFP) 

*High FFW performance defined as 90 percent or higher work completion and 
wage payment rates; low FFW performance defined as work completion and wage 
payment rates below 70 percent. 

II. Conclusions 

As indicated by the national performance figures shown in Annexes 
4 and 5, and noted at the outset of this chapter, most Upazilas are 
not low performing on CARE FFW projects. Moreover, many of the insti
tutional obstacles discussed above are, in the view of the study team, 
a ;esult of the complex, multi-layered and management-intensive nature 
of the FFW program i bel f. Food for Work can be characteri zed as a 
resource-driven program wherein proposed road schemes are submitted in 
order to obtain wheat, not necessarily to create vital transportation 
links between villages and/or centers of economic activity. After ten 
years of FFW road reconstruction, and with increasing support for 
appurtenant structures and routine road maintenance, there appears to 
be a reduced urgency in many unions for new CARE roads. Furthermore, 
with the entry of WFP lnto CARE FFW Upazilas and a shortened period of 
high unemployment caused by improvements in wi nter crop product ion, 
there may be a reduced urgency in many unions for CARE wheat as well. 

The above qualifiers notwithstanding, this assessment found 
several areas for possible improvement:.. The study found little, if 
any, UNO involvement in Food for Work, and excessive burdens on the 
P lOs who have i nsuffi c i ent resources to perform the i r tas ks without 
the assistance of the staff of the Upazila Engineers. Excessive 
burdens on the PIOs are especially acute in Upazilas with large land 
areas and many unions. Lacking a system of checks and balances at the 
Upazila Office, performance of Food for Work becomes largely dependent 
on the skills and motivations of the Upazila Chairman and the PIO. In 
the Upazilas where the Chairman is a well-educated individual 
sincerely interested in the well-being of his constituency, and where 
the PIO is a well-trained and highly motivated individual, our limited 
sample suggests that FFW performance appears to be consistently high. 
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In other Upazilas where supervision at the Upazila and union levf:' ! s 
appears to be inadequate,FFW performance is consistently low. 

The evidence presented above suggests that CARE's estimates of 
the percentage of work completed and the percentage of wheat used on 
road work are more valid measures of Upazila performance than the 
Upazila's own estimates. CARE estimates \)f the percentage of tile 
fixed wage paid appear to be less representative of wages paid at the 
Upazila level than wages paid at the national level. The primary cause 
of unreliability at the Upazila level of CARE estimates of wages paid 
appears to be that monitoring checks are made at very few project 
sites within a given Upazila. In addition, various techniques some 
times used to deceive pit measurement, and low publ ic awareness of the 
prescribed fixed wages contribute to inaccuracy in the CARE 
estimates. 

The high positive association between an Upazila's timely comple
tion of CARE structures and its earthworks performance suggests that 
there is no tradeoff due to borrowing of staff. Consequently, manage
ment practices are likely to be the most critical factor in improving 
FFW performance. 

The secondary data analyzed also showed a consistent tendency for 
areas with sandy soil to have low CARE road comp "letion rates. This 
led the study team to conclude that sandy soil can cause a post-survey 
measurement problem, such as in the Rajshahi ~istrict. Another 
inference drawn from the secondary data \vas that CARE estimates of 
Upazila performance were too high under some suboffices. 

III. Recommendations 

Based on the findings and conclusions presented in this chapter, 
we l"ecomrnend the following organizational and procedural changes at 
the Upazila level to help eliminate bottlenecks in the Food for Work 
program system: 

1) Increase internal accountabil ity and ~ervision at the 
Upazila Office by a) strengthening the role of the UNO 
in Food for Work; ~roviding a technical assistant to the 
PIO ; CLBroviding a motorcycle to the PIO; and d) experimentinq 
with incentives for the Upazila Chairmen to ;rnpr9 .. \~ .. ~-....FFW 
Qerformance. 

Several options exiwst for increasing internal 
accountability at the Upazila Office. Requiring the 
signature of the UNO on FFW wheat Delivery Orders and 
providing:] technical assistant to the PIO are t\vO actions 
that could be readily taken in this direction. More 
complicated, but potf~ntially more effective actions include 
forming a committee to review and coordinate the engineering 
needs of the Upazila each month (for example, the UNO, the 
PIO, and the Upazila Engineer), or reorganizing the Upazila 
administrative structure to merge the offices of the PIO and 
the Upazila Engineer. New incentives to improve the Upazila 
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Chairmen's external accountabilityfor FFW that could be 
tested include delegating additional authority to high
performing Upazilas and reducing wheat allocation to low
performing Upazilas. 

2) Increase public awareness of, and encourage public par
ticipation in, Food for Work activity at the union level 
through quarterly announcements of union FFW alloca
tions. 

Annex 8 shows an English translation of a public announce
ment of all local development activities sent to each 
union in Rupganj Upazila on a quarterly basis. This 
announcement is first read in the mosques and then posted 
at meeting places throughout the union. There is some 
evidence to suggest that most union chairmen will fully 
support the activity after itial resistance, and that 
the impact of these announcements would be significant. 

3) Conduct a more through study of CARE performance 
measures to test for regional positive or negative bias; 
and expand the secondary data analysis to include more 
20st-surveyed Upazilas and more variables such as winter 
crop production. 

Testing the accuracy of FFW performance measures was not a 
primary task of the MSI study team, and statements about 
potential biases in these measures clearly require further 
exploration. This might be accomplished by expanding the 
secondary data analysis to include all post-surveyed 
Upazilas and adding variables that the current study was 
unable to include due to time constraints. Winter crop 
yields per hectare and the percentage of soil in the 
Upazila that is sandy soil are two such variables. 

4) Consider alternative uses of USAID/CARE wheat to 
~xpand a) construction of bridges and culverts; b) the 
Rural Maintenance Program; and c) water 
resources development projects. 

If the results of USAIO's Road Saturation Study should 
find road saturation in certain areas of Bangladesh, USAID 
may wish to consider alternative uses of USG food aid 
wheat. It is recommended that increased emphasis be 
placed on appurtenant structures and USAID participation 
in the Rural (Women's) Maintenance Program as these 
activities are highly successful and not yet close to 
their saturation points in a'ny local Hy. Interview 
respondents frequently stated preferences for re
excavating canals and tanks with FFW wheat as in past 
years; but CARE woulc' need more hydrological expertise to 
oversee these and other water resources development 
projects. 
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CHAPTER FIVE: INSTITUTIONAL DEVFLOPMENT IN THE FFW PROGRAM 

I , Background 

Research Issues 

'The FFW program represents by far the larg ': t single resource 
available for programming and use at the Upazila level in Bangladesh. 
The program is national in scope and has a long history of operation 
on a massive scale. At least as importantly, the program has included 
a substantial and sustained effort to develop and implement a 
system at i c approach to project pl anni ng, project management, resource 
allocation and expenditure control, This effort to develop and employ 
consistent and responsible management systems has been particularly 
pronounced in the portion of the program funded by USAID and 
implemented with the assistance of CARE, and considerable administra
tive resources have been devoted to this task. 

The current effi c i ency and performance of the CARE/FFW program 
were explored in some depth in the previous chapter. This chapter 
assesses the extent to which the considerable efforts that have been 
devoted by CARE to i mprovi ng program , .ld project management have 
resulted in improved capacity to implement the FFW and other public 
sector programs at the local level. The present policy of the 
Bangladesh Government to decentralize additional authority and 
responsibility to the Upazila level make this issue of institutional 
impact timely as well as important. 

In addressing the issue of institutional impact., this chapter 
examines four critical questions: 

* 

* 

* 

* 

What are the program's institutional development objectives? 

What is the program's strategy for reaching those 
objectives? 

How effective has the program been in reaching its 
objectives? 

How can the program's institutional impact be enhanced? 

The chapter opens with a discussion of the effect on institutional 
development of conflicting program goals and the lack of a clearly 
defi ned strategy for strengthening local government capacity. Major 
accomplishments of the CARE/FFW program are then assessed in terms of 
five critical dimensions of institutiona'i change. Factors limiting 
the scope of institutional development are next considered. The 
chapter concludes with several re[ommendations for enhancing the 
institutional development impact of the program. 
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Framework for Assessment of Institutional Development Imp~ct 
", 

A modified version of one widely used model for assessin g 
institutional change efforts, the McKinsey and Company Seve n "5" 
model, is depicted below in terms of five major elements: straLe9Lc 
21.ili!!)~ skills, structure a-nd incentives. This model sU9ge s t s th at 
institutional development efforts most plausibly begin with a cl ea r 
articulation of an institutional development strategy that aligns 
institutional structures, skills of key individuals, operating system s 
and incentives with one another and with overall institution building 
and other programmatic goals. As suggested by the model's interactive 
nature, institutional development can begin with any element of the 
model in an effort to influence the other key elements; equally 
importantly, the model suggests that failure to attend to anyone of 
the key dimensions of institutional change can effectively undercut 
efforts to build institutional capacity. CARE ' s .?~ach to institu
tional strengthening of Upazila management capacity can be analyzed in 
terms of the manner and extent that it addresses these five critical 
dimensions of institutional change. 

Strategy 

V 

Systems t--------~I Skills 

Structure t----------.... I Inoentiv~ 

A second model useful for setting institutional development ~ 
and evaluating institutional tl!)~ is presented in the Harvard Insti
tute for International Dev~10pment ARIES Strategic Overview paper. 
This model distinguishes four categories of institutional capacity: 
strategic, technical, administrative, and communications. 
~l~l'§'9..i~ca~~.!l refers to the ability of management to establish 
goals, set priorities, becom(~ more efficient, manage change, and 
become more sustainable and independent. Technical capacity refers to 
the ability of institutions to establish financial information systems 
and plan for short, medium, and long term activities; it also 
encompasses competence in specialized fie 'lds, such as the ability of 
engineering agencies to carry out construction projects. Administra
li~~~~aci!:.Y is the abi 1 Hy to manage human resources and develop 
systems for effective internal communication and coordination. Commu
nications capacity ';-efers to the abil ity of an institution to recelve 
and impart information effectively and learn from its own experiences 
and those of othen , includinc: its clients. This model will also be 
used in assessing tne institutional impact of the CARE/FFW program. 
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II. Findings 

CARE's Implicit Institutional Oevelop-ment_~trategy 

The institutional development objectives of the CARE/FFW program 
in Bangladesh are neither clearly defined nor firmly established, a 
fact which can best be attributed to the evolution and proliferation 
of the program's goals over time. When CARE's involvement began in 
the mid-1970s, the principal goal of the program was to provide 
employment and income for the rural poor and landless population. 
This goal has remained, but subsequently an additional objective 'lIas 
established and given priority, namely the strengthening and extension 
of the country's rural infrastructure. Then, in the early 19805, a 
third program goal of promoting institutional development was intro
duced. 

In the context of the FFW program, it appears that what was meant 
by this third goal \vas that the institutions involved with carrying 
out FFW schemes (especially the Upazila and Union Parishads) would 
develop through their association with the program a greater 
capability in planning and implementing this program and other 
comparable activities. Although never clearly stated as such, an 
implicit goal seems to have been that these local organizations and 
individuals would be able to take on increased responsibility for the 
program such that one day they waul d be abl e to manage, without out
side assistance, most if not all aspects of the program in an effec
tive and efficient manner. This goal received greater impetus with 
the government's decentralization policy in 1982 which gave to Upazilas 
Parishads (UZPs) greater authority and a broader mandate to carry out 
development. 

Complicating the issue of institutional development was the need 
to mi ni mi ze mi suse and abuse of program resources exposed by- an audit 
in 1981. Little if any attention has been given to the consistency 
among the program's three goals or to the implications of the 
increased concern for accountabil ity following the 1981 audit. If 
these goals lack consistency, it can be expected that progress toward 
their achievement will be uneven and that the better defined and more 
"incentivized" goals will advance farther, and perhaps at the expense 
of, other program goals. Thi s appears to have happened in Bangl adesh 
with the two earlier goals making greater progress than the third 
(less defined) goal of institutional development. 

Consistent with the lack of clear1y articulated institutional 
development objectives is the absence of a defined strategy for 
carrying out institutional development through the CARE/FFW program. 
Nonetheless, several sets of activities have been undertaken under the 
program which, taken together, constitute the elements of the 
program's implicit institutional development strategy. 

ihe key activities or elements in CARE's implicit institutional 
development strategy include the development of uniform systems and 
guidelines for project planning and implementation and the dissemina-
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tion of these systems through formal training and on-the-job ~t.ill 
development of key officials involved in the program. 

Conspicuously absent from this strategy are any systematic 
efforts to assess or affect organizational structures or incentives. 
Moreover, those systems development and training activities which have 
taken place have often been motivated more by concern for consistency 
and external accountabil ity than by a definite strategy for building 
capacity at the local level. 

While the factors noted above have significantly limited the 
scope of institutional development under the program, there have 
nevertheless been several major accomplishments in recent years. The 
remaining pages of this chapter attempt to describe the program's most 
significant institutional development effects, along with the factors 
which have limited the scope of these efforts. 

Institutional Development Effects of FFW 

Design and Installation of Systems 

CARE has been at the forefront in developing systems for planning 
and implementing public works at the local level in Bangladesh. These 
systems, which include mechanisms for administering donor resources as 
well as national government resources, have involved the design and 
implementation of procedures for: 

planning and approval of infrastructure projects; 
project design and proforma preparation; 
project implementation; 
project monitoring and reporting; and 
final reviewing and accounting. 

For each of these areas, particularly project planning and implementa
tion, CARE/Bangladesh has developed procedures, standard formats, 
training materials, data requirements and other key inputs. Nanuals 
have been developed and standard operating procedures gradually 
ins tit u t '1 0 n ali zed 0 v e r tim e . I nan u m b e r 0 f cas est he s y s tern s 
developed with CARE assistance have been adopted for use in those FFW 
schemes operated by WFP and/or BGD -- a further testimony to thei!" 
utility and value. 

CARE has made a particular contribution at the planning stage 
through its assistance in the drafting of the government circulars on 
implementation of FFW schemes. Though these circulars deal 
specifically with implementation procedures they also constitute a 
planning tool as they set out schedules to follow as well as other 
informati'on useful for planning purposes. 

For training purposes CARE has developed several booklets, two of 
which cover planning: Food for Work in Upazila Development Planning 
and Program B? s i cs of Food for Work. The 1 atter represents pract i ca 1 
points relating to such topics as scheme research and proforma 
preparation which stress the importance of accurate design. It;s 
clear from field interviews that, given their practical nature, these 
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points are readily absorbed during training. The former booklet 
treats planning on a more general, abstract level and its message has 
less impact during training judging from field interviews. It 
contains a useful summtrry of an appropriate planning strategy, 
however, outlining the steps to be followed in the process. It also 
presents the importance of such planning tools as maps and Plan Books . 

Though CARE's efforts at institutional development have been less 
focused and deliberate at the implementation stage than at the 
planning stage, there is nevertheless substantial evidence of positive 
impact of CARE's systems and procedures at thi s stage as well. An 
evident understanding and familiarity among those interviewed with the 
instructions circulars issued through the MRR for project 
implementation represents a clear case of institutional impact. These 
systems are widely used by local officials with minimal outside 
supervision, and appear to be generally accepted as being both 
appropr-iate and professional. 

CARE's monitoring system, r~ the other hand, is viewed by many of 
those interviewed by the team as a major obstacle to achieving insti
tutional impact. The present system, developed after an audit 
revealed wide-scale abuses in the FFW program, amounts to a rigorous 
set of procedures intended to set high standards that minimize misuse 
and misappropriation of FFW resources. Because of this purpose there 
is no effort at present to transfer this system or the overall 
monitoring function to Upazila officials. Thus, while it could be 
argued that a rigorous monitoring system (like sytematic procedures 
for project planning and implementation) could contribute 
substantially to local management capacity, the current use of the 
system to enforce external accountability has had the effect of 
diminishing the extent to which local officials feel accountable to 
their constituency for the efficient and proper use of FFW resources. 

CARE information systems, however, could have significant 
ancillary benefits as means of assessing institutional performance for 
individual Upazilas or for the country as 'a whole. A major activity 
during implementation and a part of the monitoring system is the 
series of records kept and reports written at various stages and 
levels. Examples at the PIC level, for instance, include the 

_Commodity Request Form (CRF), Muster Rolls and the Measurement and 
Payment Ledger. At the Upazila level examples include the CRF, site 
visitation reports, the project closure report and monthly status 
reports . Other reports are prepared at the district and central 
levels. In addition, there is a parallel series of reports prepared 
by CARE which provide information that can be checked with information 
in government reports at various levels. 

While the chief purpose of these reports is to ensure 
accountability in the program ' s use of res'ources, they also contain 
much information that could be used to gauge institutional development 
and performance in the program over the years. In CARE's 
Supplemental Plan prepared earlier this year, several indicators were 
identified to show institutional development. Two indicators appear 
as Columns 6 and 11 in CARE's Chart of FFW Accomplishments (See Annex 
5), the percentage of schemes implemented as approved and the percen-
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tage of program resources spent on approved activities. Over the past 
four years the general trend reflects increasing percentages which can 
be intel'lJreted to mean that some institutional impact is taking place, 
at least as shown by figures that have been aggregated at the national 
1 eve 1 . 

'These national level figures are based on figures kept for each 
scheme and Upaz i 1 a. At the end of each work season CARE prepares a 
Final Report based on a number of sources of information, mostly 
reports prepared during the course of project design and implementa
tion. These Final Reports are sent to each Upazila Chairman where 
CARE has a project. Although these reports contain much information 
of potential management value at the Upazila level, not all of this 
i nformat ion is organ i zed and presented in ways that are usefu 1 to or 
understood by the Upazila staff. For example, certain of the PI~s 
interviewed were unable to follow the sequence of figures and did not 
understand what each col umn meant. One PIO, for exampl e, not iced a 
note about the signboard at the bottom of the report. In his confu
sion, he concluded incorrectly that the monitoring team had found 
something amiss with the signboard and that as a result his Upazila 
would be penalized in next year's allocation. 

Training 

As part af the FFW program CARE has provided formal or on the job 
training (OJT) to many of the local officials involved in 
administering the program. Most of this training has emphasized 
dissemination and institutionalization of the systems described above. 

The Project Implementation Officer (PIO) plays a critical role in 
the implementation of the FFW Program and has been a focal point for 
much of CARE's effort to improve local efficiency and capacity. The 
PIO is posted at the Upazila and it is through his office that FFW 
resources are channeled. His position was actually established by the 
BDG at the encouragement of donor agencies early in the FFW program as 
no such office existed for the implementation of FFW schemes. Thus, 
the creation of'the position of PIO itself represents a clear example 
of institutional impact taking place at an early stage in the program. 

Over the past two years, CARE has provided formal training for 
the PIOs in earthworks and structures. The emphasis in the first year 
was on earthworks, in the second on structures. Both of these 
sessions proved popular among the participants; a common comment made 
by participants after the sessions was that the sessions should have 
been longer. 

During the second session, held for six days at a time over the 
period from August to October 1986, 89 percent of the PIOs who were 
expected actually attended (413 of 463). Among the subjects covered 
in training were planning, design and survey techniques of earthworks; 
earthwork proforma preparation; survey techniques, construction 
practices, and procedures for structures; and procedures for 
estimating and ensuring stability of structures. The participants 
were tested before and after training. Out of a possible score of 30, 
the average score before training was 17.54 or 53 percent. After 
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training it increased to 27.51 (92 percent), suggesting a sol id gain 
in learning among the pros. Of further note is the test performance 
of the non -technical P IO s ( i.e., ones without ate c h n i cal dip 10m a) . 
Their scores improved even-more than the technial PIOs. 

An additional contribution of CARE to the development of the PIOs 
is provided by the informal on-the-job training (OJT) imparted by CARE 
technical staff during their pre-surveys of schemes. According to 
several of the PIOs interviewed, a positive effect of this training 
has been more frequent field visits to check on how schemes are 
progressing. Another is the use by the PIO of the CARE-drafted 
instructions on implementation of FFW schemes. According to field 
interviews with PIOs, these instructions have greatly helped them with 
their job responsibilities by providing pl~actical steps for proper and 
efficient execution of schemes. 

When asked to evaluate the training they had received, the PlOs 
interviewed in the field felt that formalized training had been a 
useful supplement to OJT and the government's implementation 
instructions (guidelines). It was also the observation of the study 
team and of many knowledgeable observers that the level of 
professional competence among PIOs had increased measurably in recent 
years. Thus, the finding here is that the PIOs have experiencqd a 
considerable amount of knowledge and skill transfer through the OJT 
and formalized training provided through CARE. 

In addition to the PIO, there are a number of officials at both 
the Upazila and union levels who play important roles in FFW. As in 
the case of the PIO, these officials have been exposed to CARE
sponsored training, though the amount of exposure has varied depending 
on the particular role played by the officer in question. 

At the Upazila level, officers other than the PIO involved with 
FFW include the Upazila Chairman, the UNO, the UE and his staff. For 
these officers and staff the two most important capacity building 
techniques have been- formal training and familiarization with 
instruction circulars. OJT has been less important for these officers 
with the exception of the UE's staff. 

At the union level, exposure to improved methods of project 
pl anning and management has been greatest in the case of the Union 
Parishad Chairmen and somewhat less in the case of the Project Imple
mentation Committee (PIC) Secretaries and the ward members .. The 
Chairmen receive both formal training and OJT while ward members and 
the PIC Secretary are usually familiar with the guidelines and receive 
some OJT through visits of the PIO and CARE staff. 

Formalized training of persons involved in FFW has been intensi
fied by CARE over the past two years. The most recent training 
sessions were held between mid-November 19B5 a:ld the first week of 
January 1986. Participants included the Upaz"ila, officials mentioned 
above and Union Parishad Chairmen. 

The training sessions were held at CARE's sub-offices and were 
led by CARE staff including administrators, program staff and engi-
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neers . The sessions focused on FFW procedures including the roles of 
Union Parishads and PICs, supervision and monitoring of FFW schemes , 
and construction procedures. 

Participants came from 315 Upazilas and over 3,000 unions. Of a 
total of 5300 expected participants, 4700 or 90 percent actually 
participated. This high participation rate reflects not only the 
importance of FFW for Upazila programming but the considerable 
interest the participants have in FFW . During field interviews for 
this assessment, a number of Upazila and union officials were 
interviewed who had undergone this training and invariably they 
commented they had found the sessions helpful in better understanding 
their respective roles. Though these sess i ons are more properly 
described as orientation than as training and were limited to one day 
each, they appear to have contributed to the uniformity of procedures 
for earthworks in accordance with CARE standards and in this way have 
contributed to institutional capacity and performance. 

Before turning to a discussion of the factors limiting the impact 
of CARE's institutional development impact, a more general observation 
about institutional impact at the Upazila level can be made. Analysis 
of secondary data reveals a significant correlation between an 
Upazila's performance and the proportion of its wheat coming from 
CARE. While various interpretations of this data are possible, the 
evidence would seem to suggest either that CARE has managed to select 
the best managed Upazilas in which to work or has made a genuine 
contribution to program management at the Upazila level . 

Factors Limiting Institutjonal Impact 

As noted above, CARE's institutional strengthening activities 
have had a considerable effect in enhancing the level of skill of 
those local officials planning and implementing the CARE schemes . 
Although this skill enhancement has prima r ily concerned knowledge and 
application of CARE procedures, its effect on improving consistency 
and professional standards has been real and tangible. 

The view was widely expressed that the main value of formal 
training was realized when such training was provided in conjunction 
with clear published guidelines and effective OJT. It was also 
asserted and observed that skill transfer has been much more effective 
regard; ng project pl ann; ng than regardi ng project i mpl ementat ion and 
monitoring, presumably as a result of the collaborat i ve manner in 
which planning is done. 

Severa·l factors ha ve sign i fi cant 1 y 1 i m ited the impact of CARE's 
institutional development efforts. As noted earlier in this chapter, 
the lack of a clear institutional development mandate, objectives and 
strategy have had a limiting (~ffect. The desire to maximize grain 
distribution, infrastructure development, and proper use of resources 
have also had retarding effects on the delegation of responsibility 
and development of capacity at the local level. It is noteworthy, for 
example, that the CARE monitor'ing system and "surprise site visits" 
during implementation are regarded almost entirely as external inter
ventions. Among the criticisms of such visits was that CARE staff, 
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when finding irregularities with a scheme , are alledged often to note 
such irregularities in th eir reports without seeking out local leader s 
or other individual s to ask for their explanation. Such occurrences 
con t rib ute tot hen 0 t i o'n t hat 1 0 cal i n d i vi d u a 1 s are not res po n sib 1 e 
for the program and , perhaps more importantly, waste the opportunity 
to impress on local officials the value of, and techniques for, 
effect ive monitoring and control of resources. 

The intent of the above remarks is not to suggest that it is 
inappropriate to maintain a significant audit function as part of the 
FFW program. Rather, the above remarks are intended merely to point 
out possible trade-offs among the FFW program's several goals, and to 
suggest that the institutional development objective may have been 
sacrificed in certain cases to other program needs and objectives. 
Experience also indicates it is often possible to minimize the losses 
involved in such trade -offs Simply by becoming more conscious of the 
institutional development consequences of the program' s operational 
and procedural arrangements. 

As noted above, CARE's implicit institutional development 
strategy has stressed systems and skills. Relatively little attention 
has been devoted to organizational structures and incentives, and 
these factors have Significantly 1 imited the program's institutional 
impact. Although many of the factors related to organizational 
structures and incentives are beyond and outside CARE's mandate or 
influence, it may nevertheless be useful to recount several of the 
most salient of them. 

The role of the PIO is inherently a difficult and awkward one . 
~e is caught in a dual accountability structure between the (elected) 
UZP Chairman and the (Civil Service) UNO. A relatively low grade 
official, the PIO is officially attached to the UNO's office. In most 
of the Upazilas visited, however, the PIO had developed a much closer 
relationship with the Chairman whom he saw as his real boss. In turn, 
the Chairman appeared to appreciate the importance of the PIO as it is 
through the latter's office that a considerable amount of the 
UDazila's resources are channelp.di and it is the Chairman's initia
tlve, in fact, that often accounts for the close relationship. 

The UNO as the Upazila's Senior Civil Servant has a critical role 
to play in ensuring the proper and efficient use of FFW resources. 
However, the PIO's dual responsibility to both the UNO and the UZP 
Chairman can make the PIO a point of friction in the relationship 
betwen these two, a relationship that is already often a difficult one 
for various reasons . 

The PIO's relationship to CARE is similarly ambiguous with CARE 
serving as both trainer and overseer. 

Not only can the PIO create tensions at the top level of the 
Upazila but among other Upazila staff as well, primarily the technical 
staff of the Upazila Engineer (UE). E.."ery year a struggle ensues at 
the beginning of the dry season as Upazila Engineers and PIOs vi e for 
the use of the former's technical staff. In most Upazilas visited the 
PIO wins out through the Chairman's intervention. By issuing an 
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office order, the Chairman is able to assign the UE's staff to the 
PIO for earthworks as well as structures. Though this is supposedly 
on a part-time basis, it usually amounts to much more time and creat.es 
resentment on the part of the UE, particularly as he i s superior in 
grade and rank (and often, education) to the PIO. 

In field interviews, the UEs estimated that 15 to 75 percent of 
the time of their SAEs ;s spent working on FFW . If the PIO ;s non
technical (true of about 25 percent PIOs nationwide) he is even more 
dependent on the UE's technical staff and in such cases the likelihood 
of tension and friction is even greater. Based on field visits, even 
technical PIOs tend to be stronger in carrying out administrative 
responsibilities and, despite training, less capable on technical 
matters. For instance, they normally lack knowledge in hydrology and 
surveying skills, both of which apply to earthworks. This finding 
reinforces the impression that the PIO position, existing on its own 
and somewhat isolated, is a weak link in the larger institutional 
system of the UZP. 

In addition to the structural problems, the PIO finds himself 
understaffed and over-extended. He has only one cl erk-cum-typi st to 
assist him with a very heavy workload. In addition to FFW, he is also 
responsible for disaster relief in the Upazila and other programs such 
as test relief and the Vulnerable Feeding Groups Program. His 
workload has increased further with WFP recently moving into Upazilas 
that formerly had only CARE programming. 

Several PIOs interviewed remarked about the long hours they keep, 
particularly during the dry season. One said that in order to cover 
both his office duties and field visits he came to the office at 8:00 
a.m. and usually worked until 7:00 p.m. Others concentrated their 
field visits on certain days and left the others for office work which 
regularly inciuded weekends. One said that his office work was so 
heavy he estimated he spent 90 percent of his working time in the 
office on paper work. Many of those interviewed said the prevailing 
w 0 r k loa d, r ole am big u it y and 1 a c k 0 f c 1 ear inc e n t i ve s for imp r 0 v e-d 
performance made them reluctant to take on new management 
responsibilities or introduce new management systems. 

Also cO!'ltributing to the )ow job satisfaction of the PIO is the 
absence of appropriate transportation to enable the PIO to visit sites 
and supervise scheme implementation. In the few places in the field 
where the PIO had a motorcycle, job performance seemed generally to be 
better. 

The most visible sign of PIO job dissatisfaction is the month-long 
pen-down strike (Oct. 15 .. Nov. 15). The strike started with "pen
down" two hours a day but this was later increased to four hours a 
day. The PIOs had ten demands among which 'increases in pay, rank and 
status were considered to be the most important. Their actions, in 
turn, provoked an equally heated retort from the Upazi 1 a Engineers' 
Associat 'ion (see Annex 9 for 1 ist of PIO demands and the response by 
the Upazila Engineers Association). 
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Thus, though both positive and negative developments have taken 
place with respect to t~e PIO position, on balance only a limited 
amount of institutional integration has taken place with respect to 
the PIO's role and responsibilities in the Upazila system. 

Among the other major actors involved in applying and 
transferring new skills, systems and approaches are the Upazila Chair
man and the other members of the UZP. Interviews conducted by the 
study team indicated that the receptivity of these officials to the 
improved systems and guidelines introduced through the CARE/FFW 
program differed considerably based on the nature of the respondent's 
circumstance and incentives. 

In general, the Upazila Chairmen in Upazilas where FFW was the 
chief priority during the dry season were found to be very much in 
favor of clear program guidelines. These individuals indicated that 
such guidelines strengthened their hands in ensuring that schemes were 
implemented in an efficient and timely fashion. Such Chairmen often 
viewed their own pol itical standing as closely 1 inked to an orderly 
and successful FFW program. Others in the Upazilas, however, -- those 
closer to the actual implernentation, such as the SEA's, the Food 
Officers, and PIC Chairmen a~d, to some extent, the PIOs, -- were more 
ambivalent in their support. On one hand, they welcomed the circulars 
for the direction they provided in their work but, on the other hand, 
found the circulars to increase their workload and substantially 
reduce their flexibility in operational and contractual matters. 

Additional factors 1 imiting the institutional impact of CARE's 
efforts to promote the use of improved planning approaches concern the 
nature of recent FFW road building activities, the decision making 
process, and the planning techniques proposed by CARE. Given the 
extensive road building which has been undertaken during 10 years of 
the FFW program and the approaching "saturation" in some parts of the 
country, the majority of recent schemes have involved road 
reconstruct i on rather than new road construction. As a result, many 
of the systems and considerations involved in comprehensive planning 
(including, for example, estimation of socio-economic benefits) are 
less applicable than in the past. 

Given the primacy of elected officials under recent 
decentralization decrees, several of those interviewed commented that 
decision making concerning the selection of schemes is now widely 
perceived as being determined more by political than technial 
con sid era t ion S • 0 nee a g a i n j s U c h per c e p t ion s mit i gat e a g a i ns t the 
application of systematic planning procedures. The net effect of 
these considerations is th~ fact that (at least as perceived by those 
interviewed) such planning tools as maps and Plan Books are rarely 
used. 

There is also a disparity of views concerning the nature and 
appropriateness of the plannin~ techniques promoted by CARE. Although 
CARE's training programs and publications place considerable 
importance on an integrated and comprehensive approach to planning, it 
is a widely held view that CARE's field teams tend to adopt a rather 
narrow technical focus when conducting OJT and participating in actual 
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project planning activities. In particular, it was suggested that 
such socio-economic factors as proximity to social services and work 
places, and the wishes of local people, were infrequently taken into 
account in such planning. -It was also suggested that many aspects of 
the planning process are typically carried out in a less than fully 
collaborative manner. As with the issue of monitoring, these emphases 
by CARE may reflect a legitimate desire to maximize the technical 
qual ity of the schemes undertaken. Once again, however, such 
accomplishments may be having the inadvertent consequence of limiting 
somewhat the institutionalization of new methods -- especially where 
these approaches conflict with the mandate, opinions and incentives of 
local officials. 

Ideally, the improved systems and procedures introduced through 
the CARE/FFW program would be used for the planning and management of 
other local projects as well. While there is little doubt that the 
project planning and management systems and procedures introduced by 
CARE represent a major advance over those otherwise practiced in rural 
areas of Bangladesh, the extent to which these systems and approaches 
have been appl ied to other programs appears to have been relatively 
1 imited to date. In part, this lack of "technology transfer" seems to 
be a consequence of the factors noted above concerning local organiza
tional structure and incentives. In addition, however, this transfer 
has been impeded by the fact that few resources have so far been· 
available to the Upazila for undertaking other types of public works 
activities, and relatively little effort appears to have been made to 
expose a cross - section of local officials to these techniques or to 
encourage them to apply these techniques to other activities. 

III. Conclusions 

The FFW goal of institutional development suffers from not having 
been one of the program's original goals. CARE has had to cope with 
the challenge of promoting a new goal along with its efforts to 
a chi eve ear 1 i e rob j e c t i ve s, an u n d e r t a kin g mad e m 0 red i rf i cult by 
inconsistencies that exist among these goals. This may explain the 
fact that while CARE has given attention to furthering institutional 
development in its basic programming documents (e.g., its 1986 opera
tional plan) it has yet to evolve a well-developed and clearly-articu
lated strategy for institutional development . 

This absence of clearly defined goals and an articulated strategy 
for institutional development have limited the program's institutional 
impact. Moreover, possible trade-offs and conflict among the 
program's goals have received limited attention with the result that 
the {less defined} institutional development objective has tended to 
suffer. What has taken place in 1.0. is a result of some conscious 
effort {training and CARE's contributions to government's instruction 
on procedures, etc.} and some ad hocism (establ ished procedures that 
predate the 1.0. goal). 

Several conclusions emerge from the information on institution 
impact obtained by the team and presented on the preceding pages. 
Though the PIO is a key actor in the FFW program through whom a 
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considerable proportion of Upazila resources flow, his ambiguou s 
position in the Upazila limits the degree to which he can be an agent 
of institutional growt.h. He hir.lself has benefitted professionally 
from CARE training efforts but the spread of those benefits to the 
institution of the Upazila have been diffused by the place he occupies 
in the system. Some appropriate adjustments o~ modifications to his 
position could make him a more effective officer able to contribute 
more effectively to institutional development. His position might be 
continued as it is but strengthened through additional resources. 
Alternatively some of his responsibilities might be transferred to 
other offices or, further, the position itself might be moved and 
attached to another office, such as the UE/S. 

Other actors (i.e., UZP Chairmen, UNO, UE and his staff) have 
benefitted from various CARE-sponsored training inputs, though the 
degree of impact has been 1 imited in certain instances by the 
particular circumstances involved. This training has been 
particularly significant where it has resulted in those significant 
Upazila officers having an enhanced sense of their own capability. 
Professional growth of this type is consistent with and reinforces 
government efforts to institutionalize decentralization at the Upazila 
1 evel. As a 1 arge number of Upazil a staff appear to have benefitted 
from these training interventions, it is likely that other actors not 
yet exposed would profit from the same inputs. 

CARE's efforts to further institutional impact at the planning 
stage have met with limited success. The posi'tive impact of training 
inputs in planning has been muted by several factors including the 
limited need for planning in road reconstruction schemes and the low 
priority accorded to planning at the Upazila level. 

CARE's efforts to promote institutional development during the 
implementation phase of projects have been limited by the use of a 
monitoring system designed to serve other objectives. This system 
insures accountabil ity and helps to address donor cuncerns, but its 
external, non-transferable character does little in the way of insti
tutional development. The perception at the Upazila/union level is of 
an alien structure that places heavy demands of compliance on the 
staff of local institutions. ~/hile the system in its present form may 
further program goals of pt'ov'iding food and employment to the rural 
poor and building rural infrastructure, in this case the promotion of 
these goals may be at the expense of the third goal of institutional 
development, 

That institutional impact which has taken place as a result of 
CARE's involvement in the FFW program appears to have been 
concentrated in those Upazilas that can be identified as high 
performance. A related conclusion is that among high performers where 
greater impact has taken place through training etc., there is also 
less dependence on CARE's technical assistance and monitoring. In 
terms of the ARIES model of institutional capacity, CARE's implicit 
institutional development strategy has sought to enhance local 
government capability primarily by strengthening technical systems and 
skills and has given limited attention to strategic, administrative, 
and communicative capacity-building. 
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IV. ~=commendations 

The first, and in ~any ways perhaps the most important 
recommendation of this portion of the study is that the key 
parties involved in FFW (USAID, CARE, ~lRR, LGEB) meet 
together to agree on a set of institutional develQ£ffient 
goals and a strategy for achieving those goals. 

This strategy should include tangible indicators of success 
or progress, a set of milestones, a schedule, identification 
of actions to be taken and responsibilities for taking these 
actions, details of any supplementary resources needed to 
carry out the strategy and a procedure for monitoring and 
evaluating progress. This will entail a refinement of the 
program's aims by clarifying current practices which have 
advanced I.D. and by adding new initiatives to quicken the 
pace of I.D. Illustrative of the items to be included in 
such a strategy are the following: 

a) A procedure for establishing concurrence on 
institutional development goals and objectives to 
enhance each of four categories of institutional 
capacity: strategic, technical, administrative, and 
communications, and a mechanism for insuring agreement 
among parties at all levels of government concerning 
the performance indicators to be used to measure 
i nst itut i ona 1 development in the program. As part of 
this effort, greater emphasis needs to be placed on 
making Upazila-level performance indicators more 
reliable so that Upazila Parishads would be able to 
monitor their progress more closely and in this way 
enhance their own institutional capability to manage 
and improve the FFW program and other programs like it. 

b) identification of additional training to be undertaken, 
especially at the national level, to familiarize 
officials with local-level functions and 
responsibilities and thus build greater coherence in 
the overall system. 

c) steps to making the monitoring system more transferable 
or collaborative. This could be initiated on a pilot 
experimental basis in certain high performance 
localities. 
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d) practical measures to strengthen the incentives for 
good management. Currently few incentives exist for 

. efficient ntanagement of the program, which contributes 
to the view of the new planning and management systems 
as onerous and of limited utility. Consideration 
should be given to adding new incentives such as 
highlighting through the media or newsletters high 
performing Upazilas and those that demonstrate other 
forms of progress in meeting 1.0. goals. 

e) explicit consideration of organizational barriers to 
improved performance and suggestions as to how aspects 
of the existing organizational structure and resources 
could be modified to increase institutiona1 performance 
and capac ity. 

f) specific recommendations as to how skills and 
procedures transfered in conjunction with FFW could 
also be used to benefit other programs of UZPs. 

2. CARE's training efforts (including circular, OJT and formal 
training) should con.tinue on a regular basis for the other 
actors in the program. 

As program procedures change from year to year, officials 
and staff will need to be kept informed of those alterna
tives, but eventually some separation should be made between 
those who are experienced in the system and those who have 
recently ent.ered the system. In addition, new formal 
training is recommended for those who have not received 
training including PIC Secretaries and ward members. 

3. If CARE wishes to build additional planning capacity at the 
Upazila level, consideration should be given to alternative 
uses of U.S. food aid for expansion of bridges and-culverts, 
the Rural Maintenance Program, or water resource projects. 

In the past, CARE has devised planning systems for use by 
local officials to improve program management. However, if 
a goal of the FFW program is to enhance local government 
capacity to undertake planning, the program could be revised 
by changing the type of projects implemented to increase the 
need for and role of comprehensive planning. 

4. Consideration should be given to experimentation with new 
collaborative monitoring systems in high performing Upazilas. 

Active participation in program monitoring could heighten 
local officials' appreciation of the value of systematic and 
timely management information, and equip them with a system 
for obtaining such information. Any such collaborative 
effort should focus not only on the generation of monitoring 
information, but also the use of that information to 
influence operational decisions. 
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5. OJT efforts and formal training should include explicit 
att_ention to assisting local officials in utilizing informa
tion from the FinalR~orts for improved management of FFW. 

CARE should review its wealth of data gathered during 
implementation through the record keeping and report writing 
system to identify indicators that might be used over time 
to measure i nst Hut i ona 1 impact. Some might include those 
that CARE and WFP have generated for Upazila performance 
measurement for 1986-87 such as timely submission of 
proforma, use of the sign board, maintenance of PIC reports 
and timely submission of closure reports. CARE should also 
evaluate whether all the information that it sends to the 
Upazila after project comp'letion is useful and self
explanatory and, to the extent possible, it should seek 
feedback from the Upaz i 1 as in order to make Fi na 1 Reports 
more useful to local officials. Once key indicators of 
performance are identified or instituted, CARE training 
courses should be modified to include use of this 
information by Upazila officials. 

6. Strengthen the position of the PIa with additional resources 
or transfer responsibilities or the position itself to another 
office, such as the Upazila Engineers. 

Appropriate adjustment could entail the assignment of a 
technical assistant and motorcycle to the PIO; establishing 
a process for coordinating the use of UNO, PIO and UE staff 
in FFW; or consolidating the office of the PIO with that of 
the UNO or UE. 

7. Actively experiment with new incentives for efficient and 
effective performance. 

New incentives that could be tested include delegating 
additional authority to high performing Upazilas; reducing 
wheat allocations to low performing Upazilas; and 
publ i'c i zing exampl es of exempl ary performance through 
newsletters and the media. 

8. Convene a small task force of selected Upazila Officials to 
advise CARE and the BOG on ways in which FFW management sys
tems and procedures can be adapted for use in other develop
ment act i vit i es . 

9. Training programs and government Quidelines should increas
ingly encourage the adaptation and use of FFW systems for 
other development activities. 



CHAPTER SIX: FEASIBILITY OF FEEDER ROAD DECENTRALIZATION. 

This chapter examine~ the potential for effectively implementing 
a Feeder Road maintenance and improvement program at the Upazila level 
in the near future, specifying the resources and skills needed, and 
indicating new experimental elements to be included in future Upazila 
based pilot schemes. 

I. Background. 

As described earlier in this report, the la~est major reorganiza
tion of the administrative tiers in Bangladesh took place in 1982/83. 
As part of this reorganization the administrative units termed 
Districts were deconcentrated so that their jurisdictions were made to 
correspond to the geographical areas of the former sub-divisions. 
Thus, three districts (Zila in Bangla) were created where previously 
there had been one 1 arger uni t . 

Roads that connect Upazila (sub-district) Headquarters and desig
nated growth centers to the arterial road system became the responsi
bility of the Zila Parishads (District Councils) and were know as lila 
Roads. Approximately two years later, funds ceased for · road 
activities. Since then, the Zila Parishads have been in what has been 
described as a state of "suspended animation" signifying that they 
only had administrative and regulatory functions, but no investment or 
development prerogatives until further dec~sions as to their future 
role were determined by the government. 

Following this development, portions of the road network have 
been redesignated as Feeder Roads and classified as types A and B. 
Type A was defined as those that connect the Upazila headquarters with 
the naLional or regional highway network in the most direct routing. 
The typt~ B Feeder Roads are those that connect the growth centers to 
the national or regional highway network, or to the Upazila 
headquarters, in the most direct routing. Both types, however, are 
eventually supposed to reach the same techn "ical standards, namely a 
crest width of 24 feet (7.3 meters) and a bituminous surfaced pavement 
... lidth of 12 feet (3.7 meters). Responsibility for improving type A 
Feeder Roads has been given to the Road and Highways Department of BOG 
which was judged to be the organization most capable ot performing the 
work in the shortest possible time. 

The lila Parishad road system evolved as an intermediate network 
between the rural road system in the countryside and the national and 
regional highway system. With the initiation of the planning 
commission's classification system, certain rural roads were upgraded 
in category to Feeder Roads and certain Zila Parishad roads (or 
port ions of these roads) were not cl ass i fi ed as Feeder Roads. Road 
segments so classified lead from the interior of the countryside up 
to a growth center or Upazila headquarters, then on to the national 
and regional highway system. The classification system does not 
consider the portion of the road that extends beyond the Upazila 
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headquarters or growth center as a Feeder Road even though it could be 
part of a continuous road stretch. Another example af Zila Parishad 
roads not being classified as Feeder Roads is where there are two 
roads leading to a growth center or Upazila headquarters from the 
national or regional highway system. In these instances, only the 
most direct route is considered to be a Feeder Road and the other road 
is classified as a Rural Road. Although technically not type A Feeder 
Roads, these less direct routes often fall under the jurisdiction of 
the Roads and Highway Department. 

The administrative status of the type B Feeder Roads has remained 
in limbo. The Planning Commis~ion has recommended their transfer to 
the responsibility of the Upazila, but no administrative directive has 
been issued to this effect. Meanwhile, the donors have expressed 
their belief that it would be technically and managerially 
inappropriate to effect this transfer of authority and certain key 
individuals in the Ministry of LGRD and other elements of BGD seem to 
share this position. The intention of this chapter is to provide 
further input to the ongoing debate. 

Prior to the first visit to the field, the team had acquired from 
official documents the fo110\'l1n9 expectations regarding the division 
of responsibility for the local road network: a) type A Feeder Roads 
were exclusively maintained by the Road & Highways Department; b) 
type B Feeder Roads were, by default, maintained by the Upazila 
t h }' 0 ugh the 0 f f ice 0 f the U paz i 1 a Eng i nee r (U E); and c) the Pro j e c t 
Implementation Officer, as the person responsible for FFW earth-works, 
held responsibility for the remaining local rural roads. However, it 
soon became evident that the road classification system instituted by 
the Planning Commission and adopted in donor planning was not 
necessarily used or accepted by the prinCipal officers involved with 
roadway planning at the Upazila level. 

The team encountered several instances where the Road & Highways 
Department had been persuaded to do work on a section of a type B 
Feeder Road, while elsewhere the Upaztla was improving a type A Feeder 
Road with their own funds. More typically, one \-.,ould find the PIO in 
charge of improving the Upazila's type B Feeder Roads with FFW 
resources, whil e the UE supervi sed the 1 ayi ng of a herri n9 bone bond 
on a rural road (or even upgrading such a road with a bituminous 
surface) with Upazila funds. 

In view of the situation encountered during the field trips it 
became necessary to re-spec; fy some el ements of the scope of work. 
According to the statistics provided by LGEB, 100% of the type B 
Feeder Roads in the visited Upazilas were dirt roads. Although these 
statistics on closer inspection were found to be not quite up to date, 
they neverthel~ss convey the fact that this type of Feeder Road is 
still overwhelmingly constructed solely of earth. From the main body 
of work of this study, it was concluded that the Upazilas have the 
technical and organizational capacity to improve and maintain <;uch 
roads and have been exercising it for many years. Therefore, since the 
Upazila Parishads are already maintaining dirt roads, the Feeder Roads 
aspect of this study was ~evised to focus on the feasibility of 
Upazila-level management of bituminous roads. 
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It i s hard to imagine that sufficient national-level funds can be 
made ava i' abl e to upgrade and rna i nta i n more than a fract i on of the 
r 0 ads t 0 c k .: e s i g nat e d a s .t y P e B Fee d erR 0 ads i nth e n ear f u t u r e. Eve n 
in the ca~~ of type A Feeder Roads, which evidently have higher 
national ~-iority, it will take 32 years to reach full coverage at 
current le\~ls of funding. This generalization is likely, however, to 
vary great -! by region in cases where intensified area-specific donor 
involvemen: is envisioned. 

The d£:::inition of "maintenance" varies widely, ranging from 
simple rep~:r work to construction activities, and sometimes even to 
adjunct ac:ivities such as tree planting, alterations to the 
surrounding hydrological systems, legal regulation of the type and/or 
volume of t"affic, etc. In this chapter the term "improvement" refers 
to upgradin; dirt or herring bone bond roads to bituminous surfacing, 
and the ter~ "maintenance" refers to the activities necessary to 
retain the cJalities of such a road. 

In try ~ ~g to describe "the Upazila potential" for effectively 
implementin~ a Feeder Road maintenance and improvement program in the 
near future this report will not discuss effectiveness according to 
any "ideal" standard, but rather in relation to the effectiveness of 
the only currently existing institutional alternatives. 

II. Findings 

The fi:"dings under the Feeder Road component of this 
institutional assessment study will be discussed in this chapter under 
the headings of Improvements and Maintenance, respectively. 

Improvements 

For purposes of discussion with Upazila and executive engineers, 
the study team identified 14 functions that would potentia11y be 
involved in upgrading Feeder Roads to bituminous surfacing. These are 
listed in Annex 10 together with the necessary equipment, appropriate 
skill level and estimated time involved for each of these functions. 
Rather than elaborating on these 14 functions, this presentation will 
focus on those elements that appear to be critical to Feeder Road 
decentralization: planning, implementation and supervision. 

Planning 

Three crucial elements of planning must be considered in 
determining the appropriate administrative locus for such an activity. 
These elements are the identification and prioritization of the road 
stretches to be upgraded; the need for optimal utilization of the most 
critical resources for implementing the upgrading; and the 
establishment of suitable funding levels. The first two elements will 
be discussed separately, while the third impinges on both discussions. 
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With regards to seleotion of road stretches for upgrading, it was 
ev i dent from the 1 itt 1 e road bu i 1 ding wh i ch several Upaz i 1 as already 
had initiated that Upazila priorities did not correspond to those of 
the Planning Commission. There were several examples of Upazilas 
giving other than type.B Feeder Roads priority with their scarce 
resources. With adequate funding, prioritizing becomes an issue of 
seque~cing the investment. However, under the more likely 
circumstance of inadequate funds, prioritizing becomes a crucial 
issue. In such a case one has to judge whether the necessary needs 
assessment and decision making can most adequately be done at the 
Upazila or the Zila level. 

One would expect that the Upazila would be in a better position 
to assess local road investment needs than the Zila Parishad. The 
relevancy of this argument depends, however, on whether one is talking 
from the perspective of incremental improvements or the perspective of 
making structural changes to the road network. 

Incremental improvement is normally the type of road improvement 
currently going on at the Upazila level. It is characterized by the 
tendency first to consolidate the hard surface roads of the Upazila 
headquarters itself, and then gradually to radiate out from there 
and/or make spot improvements to the weakest links in the most 
trafficked thoroughfares (e.g., access ramps to bridges). A 
structural change, on thr: other hand, would genet'ally occur when the 
whole stretch of road, for example, from one growth center to 
another, i s upgraded from earth works to all -weather status. Because 
of the removal of seasonal Hy as a constraint on revenue generation, 
this would typically be followed by the establishment of one or 
severa'\ bus routes, which often results in a radical drop in 
transportation costs for people and goods a1 ike. This in turn tends 
to increase the volume of traffic flow and alter its pattern from a 
reliance on long-distance rickshaw hauling. 

At low levels of total allocations for type B Feeder Roads, only 
the Zila Parishads are c~rrently in a position to instigate structural 
changes. If the'se funds were distributed to all the Upazilas, it 
would be virtually impossible, even by pooling the given resources for 
a few locations~ to finance the improvement of long contiguous road 
stretches. The Zila Parishad, at least in theory, is able to concen
trate the available resources on a few structural changes rather than 
'spread them out on many incremental changes. 

Even if funding were at a level which would allow the Upazila to 
finance long contiguous road stretches, the Zila would still be in a 
better position to plan such activities. Usually only the Feeder 
Roads connecting growth center to Upazila headquarters would fall 
under the same Upazila. Most of the Feeder Roads connecting growth 
center to growth center, and all those connecting Upazila headquarters 
to Upazila headquarters, cross at least ODe Upazila border thereby 
raising problems of cooperation, synchronization, burden sharing and 
benefit estimation which would not have to enter into decision-making 
at the Zila level in the same way. 
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The perception of the Upazila's compCirative advantage in 
planning incremental improvements was also challenged by many of those 
interviewed, not from the perspective of resources but that of 
incentives. It was suggested to the study team that the new 
powerholders in the Upazila might be more likely to follow their own 
personal interests in deciding on road-investments than to analyze 
what would make most economic sense for the Upazila as a whole. There 
is also, however, some evidence to suggest the contrary view. To gain 
and maintain political power in the new Upazila, political leaders are 
typically required to provide tangible benefits to their 
constituencies. Sometimes such benefits are provided directly through 
re 1 at ions of emp 1 oyment, whether it be through 1 and ownersh i p or 
control of other productive resources. But usually such direct 
control in itself would not suffice to maintain an adequate base of 
political support. Thus, many argue, politicians are required to 
respond to the inte;nests of their most powerful and influential con
stituents, :ind political decisions regarding road improvement 
investments would have to cater to local economic interests comparable 
to those likely to be taken into account in more conventional economic 
analyses. 

This Bangladeshi version of "What is good for General Motors ;s 
good for the U.S." appears to hold true even in cases where opposition 
forces claim that the incumbent Upazila Chairman came to power through 
undemocratic means. The Upazila Chairman cannot effectively exercise 
his power without the acceptance of at least the majority of the Union 
Chairmen (\vho can initiate and pass a no-confidence motion against 
him). A number of those interviewed noted that even the Chairmen who 
were accused of having won by questionable means generally exhibited 
post-election consensus and populist behavior in an attempt to build 
up a local constituency. 

The most critical resource in upgrading the current type B Feeder 
Roads to bituminous surface is the -7-10 ton road-roller. It;s 
certainly mor.e scarce than manpower resources (even including 
engineers or drivers), and is not only the costliest, but also the 
least divisible of all the resources involved. 

In practical terms the critical role of this major piece of 
capital equipment has at least two different implications: I) a 
rational planning process requires the maximum utilization of the 
available roller stock, and 2) it is inconceivable that stationing of 
big road-rollers at the Upazila level will make economic sense in the 
foreseeable future. Based on these premises three different organiza
tional models for controlling road-roller usage are considered briefly 
be low: "pri vat i zat ion", a IIrandom request" model and a "decentra 1 i zed 
Zila planning" model. 

Since maximal utilization of the giv-Em roller stock should bp. a 
prominent goal for whatevE~r institution Feeder Roads are eventually 
administered under, it is natural to consider privatization of road
roller ownership as a means for providing the kind of incentive 
structure needed to assure optimal utilization of scarce resources. 
Moreover privatization has been the conscious policy of the government 
for a number of years now and has met with success in several fields. 
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Nevertheless, private ownership and rental of road-rollers is 
1 ikely to take a very different shape than, for example, the privati-· 
zation of the fertilizer trade. Given limited mobility, high unit 
costs, and limited effective demand (due to limited resource anoca
tion for the purpose) of road rollers, such an attempt will ~ost 
likely end up as a series of "natural monopolies", (It is unlikely 
that any donor or other source of financing will be willing to set up 
two or more competing private capitalists renting road-rollers within 
the same 1 imited area, and achieving less than full util ization). 

If such natural monopolies were established. the private 
capitalist would want to set the rent of his equipment at a level 
which maximizes profits rather than one which would secure close to 
full capac ity ut il i zat ion. 

The traditional way of rectifying this skewed incentive structure 
is introducing public price control. However, not only is the history 
of this type of intervention not very encouraging in Bangladesh, but 
it wou1d defeat much of the original purpose of considering 
privatization of this field. 

The "random request" model is actually a euphemism for the 
current procedures. At present the organizational arrangements are 
such that the executive engineers at the Zna level control the only 
road- ro 11 ers (and also other cruci a 1 equi pment such as cement-mi xers 
or vibrator-rollers) which officially are available for FeedEr Road 
Improvement and Maintenance. In practice, road-rollers can also so~e
times be secured from other organizations such as the Road & Highways 
Department or the Water Development Board, but this is officially 
frowned upon. The roll ers are, at the request of the Upaz i 1 a, allo
cated to those private contractors who have won a road construction 
tender bid from them. 

These requests are not coordinated in any systematic way. Thus, 
it may occur that the Executive Engineer receives two or more requests 
for the roller for overlapping periods, which might even coincide with 
his own plans for using the roller. At the current level of funding 
(nominally zero because no government funds are allocated to type B 
Feeder Roads, which therefore have to be squeezed from other accounts) 
these "random requests" do not pose an insurmountable problem because 
there are so few of them. It appears obvious, however, that it would 
not take a very big rise in effective demand on the roller stock for 
the inefficiences of the "random request" model to show in a glaring 
way; they would result in an increasing number of requests not being 
met while, at the same time, there would likely be periods where the 
rollers would stand idle. 

In contrast, it should not pose any organizational problem to 
keep the roller busy around the clock during the dry season under the 
au s p ; c e s 0 f the Z; 1 a Par ish ad, 0 r the "d e c e n t r a"1 i zed" Z; 1 a p 1 ani n 9 
model, funds permitting. It is also conceivable to combine the 
identifying and prioritizing advantages of the Upazila with the 
scheduling capacity of the Zila. If committed requests about "where 
and how much" roller-work is needed in the coming dry season could be 
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g e n era ted by the Up a z i 1 a p ri c" t: the sea son's com men c em e nt, the rei s 
no reason why the Executive Eng;"eer at the Zila level should not be 
a b 1 e top 1 a n a s c h e d.u 1 e h hie 1 W 0 ul d a p pro x i mat e the cap a cit y 
utilization level which would be attainable if the Zila had the full 
responsibility for a Zila- "tide incremental improvement plan. It is 
noteworthy, ho\",ever, that the efficiency of roller usage would 
nevertheless be less than would be the case for a Zila based 
"structural change" plan because of the added time spent going from 
site to site. 

Implementation 

In the improvement of type B Feeder Roads, (i.e. upgrading of 
dirt roads to all weather nard surface) the contractor is the 
implementing agent. A "contractor" is a legal status attainable 
through pre-award screening and involves the payment of annual fees in 
order to remain eligible for bids on public tenders. Contractors are 
listed in different categories corresponding to the value of 
undertakings they are allowed to bid on. Usually, only the top 
category is relevant for Feeder Road improvement activities. This 
category is qualified to undErtake tasks from about 5 Lakh Taka 
upwards. The Upazilas visited during this study typically had one or 
two dozen contractors listed in this category. 

To assess the feasibility of decentralization of Feeder Roads to 
the Upazila level it was necessary to gain an idea of what 
character; zes th; s central actor. Pel'cept; ons were drawn from i nter
views conducted wit~ contractors during field visits; and from 
accounts by Upazila engineers and other engineers experienced in 
dealing with contractors, 

In the organization function, it appears that the contractor 
rarely brings any specialized technical knowledge to bear. If such 
knowl edge is needed it is usually bought, often from ci vil servants. 
Contractors' cost-estimation abil'ities are a.'lso low. Most contractors 
are unable to make realistic cost calculations, except for such cases 
where the contractor is a producer/supplier of materials (e.g. an 
owner of a brick factory). This seems to be less a ·reflection of 
their professional potential of these individuals than of the actuai 
working of th, system: in the tender bidding of the Upazila level, 
work and cost estimation are very much a given, and contenders for 
contracts have to take these estimations, if not as abs01utes, then at 
least as reference points from which there are only a few degrees of 
freedom. 

The cantractor's two most important qual i fi cat i cns are as a 1 abor 
organizer and as one who has accesS to equipment. Some well
established contractors have their own medium sized equipment, such as 
a cement-mixer and tar,boiler, but most have only hand-too'ls. To a 
large extent they are dependent on the public sector for the heavier 
equi pment, part; cul arly for road-roll ers. 

The typical source of rentals for rollers is the Executive Engi
neer at that Zila Headquarters. However, in the majority of the Zila 
offices visited, the Executive Engineers are not yet able to allocate 
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such equipment because, even if they have been allocated a road 
roller, its arrival is still uncertain, frequently due to a lack of 
spare parts . 

In principle, two criteria are applied when screening applica
tions from contractors to bid on major local public enterprises : 
experience and credit-worthiness. These criteria are not, however, 
always applied fully or equally. Certain of the contractors inter
viewed had gained experience in such ventures through working for 
relatives. Others, however, seem to have gained their pos i tion as 
approved contractors through family reputation or other connections 
without any particular experience. 

More important for understanding the behavior of contractors is 
the system for establishing credit-worthiness. It was the team's 
distinct impression (from sources other than the contractors 
themselves) that often contractors are not worth as much in terms of 
liquid assets as the pre-qualification process is supposed to assure. 
A substal1tial proportion of these individuals appear to have gained 
the necessary credit-rating by being able to pool the resources of 
relatives, patrons and friends in a bank-account for the short period 
during which the assessment is taking place. With scant li0~id 
assets, and no institutional insurance mechanisms, the contraC "; OfS 
relevant for Feeder Road activities are pre-disposed to act as risk 
avoiders in their professional capacities. 

Socially, such contractors typically belong to the rural elite; 
though not necessarily to the faction politically in power. Whereas 
the award of contracts cannot be characterized as a simple "spoils 
system", many of those interviewed argue that position in the local 
political network is very important in lobbying for contracts. 
Moreover, it was suggested to th e team that contractors with close 
political or personal relations I. o "the powers that be" can often 
become almost immune to superviso ry control by the Upazila Engineer. 
If, however, such individuals are not affiliated to the ruling faction 
the contractor may be vulnerable to financial extortion, which he will 
only be able to recuperate through under-delivery in the quality of 
his product in terms of materials, design or type of labor utilized. 

Underdelivery of quality is potentially the greatest flaw in the 
contracting system in the Feeder Roads program. Whether due to 
unreal istic underbidding of the official cost-estimates, or due to 
non-reimbursable cost elements during the bidding or the 
i mplementation phase, underdelivery is often the contractors' only way 
to secure an award and at the same time recoup his expenses plus a 
reasonable profit margin. Frequently, this margin can not be covered 
by the officially allocated profit rate of 10% (+1% for establishment, 
tax, and sundries). Besides underdelivery, other types of non-competi
tive behavior range from pre-bidding collusion among the contractors 
to physical barriers and threats to competitors making bids, 

While anti-competitive behavior could plausibly exist at either 
the Zi 1 a or Upaz i 1 a 1 evel, the much larger number of entrepreneurs 
available at the district-level would ostensibly work against the 
chances of effective collusion, How the Zila Parishad isl;kely to 
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perform with the elected Members of Parliament as ex-officio members 
is yet to be seen; but it is reasonably argued by many that higher 
visibility and more differentiated constituencies might work in the 
direction of ~llowing more effective competition. 

~~~rvi sion 

The third aspect of Feeder Roads decentralization concerns the 
necessary supervision of implementation. This will in due course 
become the responsibility of either the Upazila or the Executive 
Engineer, depending on whether Upazilas or Zilas are given jurisdic 
tion. 

There seem to be two issues at stake in comparing the capacity of 
Upazila and Executive Engineers to fulfill the supervisory task, 
namely 1) the quality of their technical know-how, and 2) its availa
bil ity, i.e. whether they have sufficient time and auxil iary manpower 
to apply it. 

The prevailing opinion encountered by the team prior to its field 
interviews was that the generally more senior Executive Engineers were 
more experienced in, and capable at, providing supervision than were 
their counterparts at the Upazila level. 

Engineers' formal educational background is usually either a 
bachelors degree from one of the country's engineering faculties or a 
diploma from the Polytechnic Colleges of the various districts. 

Of the country's 64 Executive Engineers 67% hold a degree, while 
the remaining 33% hold a diploma. Of the 460 Upazila Engineers the 
proportion of college graduates is roughly comparable (i.e. 60%). 
Interviews in 12 Upazilas and 10 Zila Headquarters did not support any 
definite differences in educational prepar~tion between the two 
groups. 

It \tlas the team's distinct impression that the skill levels of 
the Executive Engineers (with regards to roadworks specifically) were 
more heterogeneous than those of the Upazila Engineers. A number of 
,the Executive Engineers interviewed appeared to be significantly more 
competent in this field than most Upazila Engineers, and nearly as 
many seemed to be less competent. 

Other indicators that also support the contention that there do 
not appear to be significant differences in technical skills between 
the two groups of engineers include the following: 

a the qua 1 i ty of the road improvement work executed by the 
Upazilas does not look significantly different from that 
previously done- by the districts; 

o the technical faults which could be identified in such 
contractual work (steep shaul ders, 1 ack of compact ion, low 
quality materials) stemmed less frequently from lack of 
technical knowledge on behalf of the supervisor (the Upazila 
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Engineer) than from other circumstc.':es (lc--:d dis:-_tes, the 
contractual system itself, negliger::= in sL;:ervisi:1, etc.); 

o currently the Executive Engineers' "..:v;ce cJes no: seem to 
be much sought after by the Upazilz :ngineers, an.:: when it 
is, such advice usually concerns the :uilding of bridges and 
buildings. In no cases that the t~3m could ide~:ify was 
such advice sought about road constr.:tion. 

A specific exception to this generaliz2:ion is the case of the 
Executive Eng'neers ~osted in the former distr":t Headquarters. These 
sites are st; 11 the command nodes of the Loca~ Govern~ent En~ineering 
Bureau and the most competent Executive Engir~2rs are usual:,! posted 
there. 

Given the time constraints on this consc'tancy, no attempt was 
made to a apply a rigorous methodology of time ~easurement, either for 
the current demands on the Upazila Engineers' ::me, or for the poten
tial future demands from Feeder Roads c;:tivities. The more 
impressionistic approach used was first to talk with the Engineer 
about his current work schedule, what hours "'e kept, how much was 
paperwork vs. fieldwork, what kind of work W2.S predominant in which 
season(s), etc. to get an understanding of his work, preoccupations 
and sense of job constraints. Interviewees wer::: then presented with a 
labor profile graph representing a theoreti~al estimation of the 
demands on an "average" Upazila Engineer's t""1e and were asked to 
explain how and to what extent their own work;~ads differed from the 
profil e. 

The responses are ~ummarized in Exhibit 6-: which shows in part 
the variability in current perceptions of workl:ad (the dots indicate 
different Engineers' estimation of their wor~ volume for a given 
month) and in part the seasonal ity of this wor~load to indicate the 
trend. A solid line has been drawn through the median of these 
pOints. The graph indicates a peak in the wor~ioad in .the beginning 
of the calendar year and a trough during the niny season months of 
July, August, and September. 

An estimation of what kind of workload tr:e decentralization of 
Feeder Roads would entail for the Upazila Engineer is difficult to 
ascertain and, with the funding level as an unKnown, it is entirely 
speculative. To have a frame of reference for such estimation, the 
consultants tried to estimate the number of man-days which would be 
required from the Upazila Engineer should he be put in charge of the 
construction of a 1 kilometer bituminous Feeder Road with one 
structure (like a 20 ft. bridge). According to rough estimations, the 
surveys (hydrological, topographical, and soil), deSign, estimations 
(of quantities & costs) and activities in connection with the 
tender; ng procedures woul d add up to about 62 days of the Eng; neer' s 
time, not counting time for supervision, payments or legal disputes. 

Only two Upazila Engineers were asked for their estimates of such 
a task and they estimated 24 and 32 days respectively. The important 
source of difference between their estimates and the team's estimate 
was the estimation of the time necessary for surveys. Where the team 
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had allocated 29 days for this task, the engineers had estir,lated 4 and 
12 days respectively. Neither estimate can be said to be right or 
wrong since they are express10ns of how the respondent would plan to 
do the work themselves, but they begin to suggest some work 
forecasting parameters as well as to provide some indication of what 
\'Jould happen if the responsibility for Feeder Roads were 
decentralized. Rather than go through a series of rigorous surveys, 
the Upazil a Engineers are apparently incl ined to take advantage of 
local knowledge (with regard to traffic density, hydrology, soil 
compaction times, etc.), thereby saving a lot of time at the possible 
expense of some preCision. 

As Exhibit 6-1 indicates, the work pressure as perceived by the 
Upazila Engineers varies considerably. One source of variability is 
naturally the individual engineer's efficiency, but a more important 
factor seems to be the scheme intensity, which in turn is a combi
nation of how many unions there are in the Upazila (in our sample it 
ranged from 4 to 24) ar.d how much funding is available for engineering 
works. Thus, the Upazil as with only a handful of unions and no donor
funded projects could undoubtedly absorb new Feeder Road 
responsibilities. Conversely, it was hard to imagine that the large 
Upazilas with a lot of externally funded engineering activities would 
be able to handle additional burdens without major difficulties or 
supp 1 ementary personnel. 

There does, however) seem to ex is t cons i derab 1 e scope for better 
utilization of the Upazila Engineers' time even without abandoning 
existing responsibilities. Currently, the Upazila Engineer is 
underemployed from the end of June until 1 ate October/early November 
when the Annual Development Fund figures are released. The standard 
justification given for this is that it isn't worth planning, 
designing or otherwise preparing schemes in the rainy season before 
funds have been allocated. However, these allocations have been more 
or less the same for each of the three years since the Upazilas were 
constituted. Confronted with this well recognized fact, Upazila 
Engineers confirmed the fact that the real cause for this delay is not 
the release of the funds, but rather the prolonged political decision 
making process concerned with agreeing on what schemes are to be 
funded. If this political process could be rescheduled to take place 
in the preceding dry season, the rainy season could be fully utilized 
by the Upazila Engineer for design and other preparatory activities 
which don't necessitate a pt"esence in the field. This in turn would 
release more time in the subsequent dry season for supervisory activi
ties in connection with expanded responsibilities for Feeder Roads. 

~1a i ntenance 

A number of the findings discussed in the previous section under 
improvement also hold true in the case of maintenance. One point, 
however, is so central that a reiteration is warranted: the 
fJndamental role of the road roller .. This equipment is essential to 
both improvement and maintenance of bituminous roads. 
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The two important characteri~tics about the roller as compared to 
the other necessary resources are its cost and its indivisibility. In 
fact, maintenance is probably"an even more capital-intensive activity 
than improvement since relatively less earthwork is normally needed in 
the fOl~mer case. Moreover, the small scale and dispersion of these 
activities complicate their management even more than is the case with 
improvement activities. 

Havi ng the roll er go to a number of pl aces for a short durat i on 
within the same .,.wrk season necessitates much tighter and demanding 
scheduling than is required with improvement activities. Further 
compounding the difficulty of managing maintenance activities ~s the 
fact that, at currently feasible levels of funding, the economies of 
scale of maintenance activities make them much less "contractable" 
than improvement activities, In order to accommodate the diminutive 
scale and dispersion of the maintenance operations in an economically 
efficient manner, it would appear they have to be planned, implemented 
and supervised by a single authority. In practice, only the supply of 
materials to maintenance has been contracted out, while for improve
ment activities it has been possible to contract out all the implemen
tation activities on a wholesale basis. 

In this context it might then be asked whether it would not be 
feasible to ccntract out the whole responsibility for maintenJnce 
act i v ; tie sac cor din g to so me II man age men t by 0 b j e c t i ve s 11 a g r e em e n t . 
Given the unpredictability of such a commitment and the risk aversity 
of the rural contractors, it was the team's impression that few con
tractors would bid on such a tender; and should such a contract be 
awarded, a minimum incident (e.g. a convoy of heavy rel ief trucks 
tearing up the road in an emergency) could bankrupt the contractor the 
first time it happened. 

The findings and arguments presented above only relate to the 
capital intensive road roller operations and the activities 
operationally integrated with them. Economically, there should be no 
objPctions to decentralizing those labor-intensive maintenance activi
ties (primarily earth work) which can be separated and executed 
independently of the roller activities. However, such a splitting of 
functionally dependent operations can easily lead to an uncoordinated 
use of resources. 

III. Conclusions. 

The feasibility of decentralizing the improvement of Feeder Roads 
to the Upazila level has been explored from three different 
perspectives, namely that of planning, implementation, and 
supervi s i on. It \lIas found: 

1) that planning considerations speak strongly Mgainst d~cen
t r a"j i z at ion - ex c e :.' tat the cur r e n t low 1 eve Iso f fun din g 
when only incremental improvements of the road stock are 
feasible; 
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2) that implementation considerations speak more moderately 
against decentral ization. Some of the fla\vs in the 
contractual system cannot be easily corrected at either 
level but will have to seek redress at the national level; 

3) that supervision considerations disfavor decentralization 
since significant constraints on the available time of the 
Upazila Engineers already exists during the dry season. 

4) that the given funding level will affect the relative 
importance of the findings: up to some threshold level, the 
hig:,er the funding level the stronger the argument against 
decentralization to the Upazila level. 

In short, it may bt: feas~ble to decentralize the administration 
of type B Feeder Roads to the Upazila level, but not very advantageous 

except at the current minimal level of funding. 

The conclusions presented above extend to road maintenance as 
well, despite the prevailing perception that the smaller funding level 
fOi' maintenance activities can be managed most appropriately at a 
correspondingly smaller planning jurisdiction. Instead, the team found 
that the capital intensity of most maintenance activities, in 
conjunction with their small scale and dispersion, necessitated an 
integrated management approach which does not appear to lend itself to 
decentralization. 

IV. Recommendations 

According to the scope of work, the recommendations springing 
from this chapter are not intended to address the question of whether 
it is feasible to decentra"lize the administration 07 Feeder Roads to 
the Upazilas. Rather, the scope of work assumes such an administra
t i ve dec i s ion and r e que s t s r e com men d at ion s t', i n for m the 9~~~E! 0 f 
possible decentralized pil·t schemes. 

Before presenting such recommendations, it should be stressed 
,once again that this study has only addressed the question of 
bituminous Feeder Roads. The improvern nt and maintenance of dirt 
Feeder Roads, which constitut!' the bul k :}f the Feeder Road network, 
are already effectively administered by the Upazila Parishads, 
notwithstanding continuing doubts in specific cases about who has the 
legal obligation to conduct such activities. 

A second point is somewhat paradoxical. The scope of work calls 
for recommendations on the design of a donor-financed (and hence 
relatively well-funded) decentralized Feeder Road scheme. It is 
noteworthy, how!.~ver, that an increase in funding (up to a certain 
point) weakens the case in favor of decentralized planning and manage
ment of Feder Road activities. 

The following recommendations suggest means for decentralizing 
road improvements to the Upazila level on a pilot basis in ways which 
ameliorate the most obvious weaknesses of the Upazila management 

VI-14 



system and incorporate several benefits of the Zila system. In order 
to do this effectively, it is important that: 

1 ) 

2) 

The sites selected for the pilot scheme 
individual Upazilas scattered throughout the 
Instead the pil~t scheme should encompass 
constituent Upazilas of a given pilot Zila. 

not be 
cou~ 
an the 

One aspect of the Feeder Road administration where the 
Upazila may gain by relying on the lila authorities is 
the tenderi ng process. The i dent ifi cat; on of the proposed 
schemes and financial commitment for them would remain the 
Upazila's prerogative, and the legal responsibility would 
continue to rest with the Upazila (born witness to by the 
signature of the chairman). Yet several advantages could be 
gained by placing the technical evaluation and selection of 
the best bid in a different forum. If such a forum were 
created at the Zila level, it would strengthen the operation 
of a free competitive market, partly by encouraging the 
participation of as many competent bidders as possible, and 
partly by limiting the possibility for parochial political 
pressure on the process in general and the Upazila Engineer 
in particular. Therefore we suggest: 

that the organiza~ion of the tendering process become the 
responsibility of a lila tender committee with the Executive 
~ngineer as Chairman and all the lila's Upazila 
Enqineers as members. 

Such a division of functions between a political site 
selection and financial allocation on the one hand and a 
technical tender evaluation on the other needs a wider time 
frame than the current annual planning cycle allows. 
Therefore we suggest: 

3) that a two year planning cycle be instituted so that the 
political decision making in the Upazila for a 
particular constructio~ season is completed at the end of 
the previous season, thereby allowing the tender committee 
to draw up comprehensive Zila work schedules and prepare 
tender advertisements during the rainy season. 

One of the main strengths of the Zila having thf 
responsibility of Feeder Roads was its better position to 
plan and schedule the maximal use of the limited roller 
stock. This advantage could be incorporated into an 
Upazila-based planning system through the above-mentioned 
centralized tendering procedures by ensuring: 

VI-15 



4) 

" 

that th~ availability of rental rollers be guaranteed 
part of tender advertisement. 

as 

Furthermore, in order to decrease the moral ;1azard involved 
in the control of the road rollers, to encourage efficiency 
in the use of road rollers, and to provide adequate funds 
for equipment maintenance and replacement, it is also 
suggested: 

5) that the rental fees be determi ned at the nat i ona 1 1 eve 1 
and reflect the true costs of operation and depreciation. 

A number of the pressures on, and opportunities for, 
contractors to incur non-reimbursable costs would be 
alleviated through the recommendations above. But it would 
be extremely cumbersome, if not ; mposs; b 1 e, to foresee and 
prevent every such cause for sub-standard contract 
fulfillment. Ex-post sanctions are therefore suggested as 
an appropriate supplement, if not complete substitute, to 
bureaucratic regulations on conduct. It is therefore 
suggested: 

6) that a database, maintained by national road inspectors, be 
established at LGEB HQ to monitor the track-record of road 
contractors, with the purpose of eventually disqualifying 
the ones who don't perfor~ to accEptable standards. 

In order to accelerate the growth of professionalism it 
would help if a special effort were made to inform the corps 
of contractors about ex; st i ng and new procedures and rul es 
and regulations concerning their role, and to improve their 
techni ca 1 understandi ng of materi a 1 s 1 structur-es and cost
accounting. It is therefore suggested: 

7) that participation in training courses become part of the 
pregualification process for contractors. 

The two year planning cycle recommended above will in many 
scheme-intensive Upazilas be a prerequisite for absorbin~ 
new Feeder Road responsibilities. It would allow the 
demands on the Upazila Engineer's time to be spread more 
evenly over the year, thus releasing time from planning and 
design activities to be used for supervisory activities 
dJring the construction season. Even if the above recommen
dation of a two-year planning cycle is not accepted on the 
grounds mentioned above (i.e. enhancing roller utilization), 
we suggest it be accepted for reasons of manpower capacity 
utilization. 

As stated above, the team did not find any consequential 
differences between thE! engineers at the Upazila and Zila 
level with regards to their technical capability in doing 
survey and supervision work on roads. However, this finding 
does not preclude the fact that there might be considerable 
s cop e for imp r 0 vi n 9 th e s e 0 v era 11 cap a b i 1i tie s. 
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8) 

Comparatively, the scope for improvement seems greater in 
survey techniques than in supervision, but a more 
specialized study of training needs will be re~uired before 
the content of a training course can be identified. It 
should al so be noted that level ing and other survey equip
ment was generally absent in those Upazilas which had not 
benefited from any donor financed engineering projects. It 
is therefore recommended: 

that necessary equipment be supplied, 
levels and soil testing equipment, 
~graded through training courses 
steps in a pilot scheme. 

particularly survey 
and associated skills 
as one of the first 

Finally, it is recommended: 

9) that the responsibility for capital intensive maintenance 
activities be retained at the Zila level until the level 
of activities and funding attains a~agnitude which warrants 
the Upazilas owning their own equipment. 

If, as recommended here, the responsibil Hy of maintaining 
type B feeder roads is retained at the lila level, it will 
probably make administrative and economic sense: 

10) that the responsibility for the maintenance of type A Feeder 
Roads be transferred to the Zila as well. 
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ANNEX 1 

WEEKLY SCHEDULE 
BANGLADESH INSTITUTIONAL ASSESSMENT 

FFW AND FEEDER ROADS 
Week 1 

Orientation in Washington at MSI. 
Briefings by MSI staff, AID/W staff, outside experts 
Reading of background materials 
Planning of study approach, logistics etc on TPM lines 

Week 2 

Meetings in Dhaka: CARE, AID, Ministry of Local Govt., Ministry 
of Re 1 i ef & Rehab. 

- Agreement on mgm't decisions, questions, and strategy 
- Identification of secondary data 

Selection & notification of Upazilas 
Logistics 
TPM 
Drafting of Field Questionnaire 

Week 3 

Continued collection and review of background materials 
2-member team visits to 2 Upazilas 
Review of initial data collection and refinement of Field 
Questionnaire 

Week 4 

2 teams visit 2 Upazilas each 
Further review of data collected and further refinement of 
questionnaire 
Secondary data collection in Dhaka commences 

Week 5 

2 teams visit another 5 Upazilas 
Analysis of field and secondary data begun 
Drafts initiated of first chapters of report 

Week 6 

Completion of field visits 
Analysis of all data 
Debriefings:AID, CARE, Ministry of Local Gov't, Hinistry of Relief 
& Rehab. 
Preparation of Draft Report 
Departure from Dhaka 



ANNEX 2 

WASHnL'l:DN TEAM PlANNING MEETING 
M8NDAY - FPJDA.Y. SEPI'fl'1BER 21 .- XIDBER 3, 1986 
MSI OFFICES, \'lASHINGIDN, D. C. 

TilTDthy Al exan:le.r, MS I 
ECtward. Cormerley, NASPAA 
Lawrence Cooley, MSI 
::eter D::Mns, AID 
Richard Fehnel, NASPM 
Jonathan Hoogoon, MSI 
Allen Jones, MSI 
Michael Loft, MS1 
Mohammed RashiduzzaJTal1, Glassboro state College 

DHAI<1\. TEAM PIANNING MEEI'ING 
SWDA.Y OCIDBER 19, 1986 
SHERA'ION HOTEL, CHAKA 

ziauddin Ahmed, PD., IRWP, LGD 
S. M. Badiul Alam, DI'E. of R. & R. 
Sadrul Ameen, USAID 
sye:l serajul Arafeen, Min. of lGRD (lliEB) 
MD. Ashraf, DTE. R. & H. 
Olivier ca..rdur!c--.r, USAID 
Himangshu Choudhury, CARE 
stafford Clarry f CARE 
R. N. Hassan, ~..in. of LGRD (lGEB) 
Wahida Haque, World Bank 
Jona'b.'1an HCdgdon, MSI 
Hotlbe I-la.sE: "J.in , DI'E, of R. & R. 
Allen Jones, HSI' 
Golam ¥ .. abir, USAID 
F. p,. Y.ahn, Min. of LGHD (IGEB) 
l"'J.chael Loft, 1151 
J...o;..>ell Lynch, USAID 
Sultan Miah, CARE 
Micb.ael Sackett, WFP /D:1aka. 
JoIm Scollin, WFP-Consultant 
QuamrUl 1. Siddique, Min. of lGRD (LGEB) 
CF-J1e George, USAID 
Manir UZZarnal1, USAID 
P. Winnubst, WFP /Chad 



ANNEX 3 

FIELD QUES~IONNAIRl~ 

Questlons for Upazila Chairman. 
1 a) What was your position before you were elected chalrman? b) Are there any 
vacanCles in positlons attached to your.office? If so, which? 
2. What are the chief differences in how the Upazlla operates before and after the 
chalrman's electlon (improvements/drawbacks)? How do you find working with the UNO 
talk about respective roles)? 
3.Have you attended meetings of the District FFW Steering Committee? Last one? 

4. Please describe who lS important for FFW schemes in this Upazila - ln selection? 
implementation? monitoring? How is each lmportant? 
5. What transportation does the PIO have? the Upazila engineer? 
6. Do you superv"ise the PIO? In what capacities? 
7. a) Have you received a booklet of instructions for project implementation and 
monitoring? b) How widely used is it? c) Do these guidelines lead to smooth 
programming or do they create problems? Elaborate which? 
8. Old the PIO distribute this booklet to the Union Chairmen? 
9. a) Does the Upazila have a five year plan? b) What are the different types of 
projects planned and what are the resources for each? c) What scheme; other than 
roads would you like to see wheat spent on? d) Does the Upazila have a planning 
officer? If so, who? 
10. What are your program priorities during the upcoming dry season? 
11.a) CARE is involved in FFW in the following ways: scheme design, verification and 
monitoring. To what extent has its invo"lvemnt at each stage been a) helpful, b) 
irrelevant, c) harmful? In what ways? 
b) What actions are taken by you or the Upazila staff after you receive a report from 
CARE following one of their site visits? c) Do you receive specific suggestions from 
CARE about solvlng problems during implementation (i . e. stgnboard correction/ proper 
payments/ adherence to specs etc.) d) Should CARE's general project approach be 
adopted by other development offices at the upazila (i.e. health/education etc.)? 
12. What will it take for the Upazila to manage these functions without CARE's help? 
13. a) If CARE left the scene would its procedures in design and monitorlng continue 
to be followed by the upazila? b) Do CARE procedures result in better quality ( 
design/workmanship) schemes? c) Are CARE procedures favored those for other schemes 
i. e. WFP)? If so, why? 
14. a) Has any training been conducted for anyone involved in FFW projects. b) Who 
aQd has it made a difference? c) How? 
15. For high performer: a) Can you use a higher wheat allocation that you are 
getting now' b) Would you_ like a higher allocation? c) For the last two seasons 
CARE's stat'stics show that you have been able to do almost as much work as you had 
planned. This is often not the case in other upazilas - how has this been possible? 
16. For poor performer: For the last couple of se~sons CARE's statistics show that 
you have not been able to do as much work as you had expected - what do consider to 
be the reasons for this? 



Questlons for UNO. 
1 a) How long have you been UNO of Lh1S Upazila? b) ~hat was your posltion before you 
were elected chalrman? c) Are there any vacancies 1n poslLlons attached La your 
off1ce') If so. whlch') . 
2. What are the chief dlfferences 1n how the Upazlla operates before and after the 
chairman's election (improvements/drawbacks)? How do you flnd worklng wlth the 
Chalrman (talk about respect1ve roles)? 
4. Please descrlbe who is important for FFW schemes in th1S Upazila - in selection? 
1mplementation? monitoring? How 1S each 1mportant? 
5. What transportation does the PIO have? the Upaz1la eng1neer? 
6. Do you superV1se the PIO? In what capac1t1es') 
7. a) Does the Upazila have a five year plan? b) What are the different types of 
projects planned and what are the resources for each? c) What schemes other than 
roads would you like to see wheat spent on? d) Does the Upaz1la have a planning 
off1cer? If so. who? 
8. \·Jhat Upazila programs do you spend (Host of your tlme on during this season? I'}hich 
lS you flrst priority? How about during the dry season? 
g.a) CARE is involved 1n FFW in the following ways: scheme design. verification and 
monitoring. To what extent has its involvemnt at each stage been a) helpful, b) 
1rrelevant. c) harmful? In what ways? 
10. a) If CARE left the scene would its procedures in design and monitoring continue 
to be followed by the upazlla? b) Do CARE procedures result in better quality ( 
deSign/workmanship) schemes? c) Are CARE procedures favored those for other schemes ( 
i. e. \~FP)? If so, why? 
11. a) Has any training been conducted for anyone involved in FFW projects. b) Who 
and has it made a difference? c) How? 
12. For h1gh performer: a) Can you use a higher wheat allocation that you are 
gettlng now? b) Would you like a higher allocation? c) For the last two seasons 
CARE's statist1cs show that you have been able to do almost as much work as you had 
planned. This is often not the case in other upazilas - how has this been poss1ble? 
13. For poor performer: For the last couple of seasons CARE's statistics show that 
you have not been able to do as much work as you had expected - what do consider to 
be the reasons for this? 



Interview with the PIO 
1) How long have you been the PIO at this Upazlla? Can you describe your previous 
experience as a PIO? 
2) What is your academic training? Do you conslde r yourself to be a technical or a 
nontechnical PIO? 
3) For which of your activlties are you supervlsed by the Upazila Chairman and for 
which by the UNO? 
4) What staff are available to help you perform you duties as PIO? Is this 
sufficient? 
5) What transportation is available to help you perform your duties as PIO? Is this 
suffiCient? 
6) What proportion of your time is spent on CARE road projects versus other FFW 
projects? Would you say about half of your time, more than half, or less than half? 
7) How do you supervise schemes when there are many projects going on at the same 
time? For which projects do you enlist the assistance of the Upazila Engineer or his 
staff? How do you request his assistance? Are these requests always approved? 
8) How do CARE FFW projects differ from other FFW projects in terms of your own roles 
and responsibilities? (Ask separately for deSign, supervision, and monitoring) 
9) If you were free to do so, would you follow CARE's implementation and monitoring 
guidelines for other (non-CARE) FFW projects? Why or why not? 
10) To what extent has CARE's involvement in scheme deSign, including design 
verification, been a) helpful, b) irrelevant, or c) harmful? In what way? How about 
CARE's involvement in scheme monitoring and reporting? 
11) In your oplnion, do CARE's design requirements result in better designed or 
better quality roads for reconstruc-
tion under this Upazila? Why or why not? 
12) If CARE were to cease performing pre-survey and post-survey visits to this 
Upazila, would CARE's survey procedures 
most likely be continued or discontinued in this Upazila? What would it take for the 

Upazila to manage these functions without CARE's help? 
13) Do you consider MRR's written guidelines for implementing and monitoring FFW 
projects. copies of which are provided to you each year, to be very useful, somewhat 
useful, or not very useful? In what way or why not? Are they too detailed, about 
right, or too brief? 
14) Have you participated in CARE-sponsored PIO training sessions held at the CARE 
sub-offices? When and for how long? How would you compare the value of these 
training sessions to the value of the written guideli~es? Do you feel that more 
classroom-type training sessions are needed? Why or why not? 
15) Can you help us to identify two unions to visit in this Upazila - one union that 
you feel has a high level of interest in CARE road reconstruction, and one that you 
feel has lower interest or has more difficulty in submitting pro-formas or completing 
work on schedule? 
16) If it were up to you how to use the wheat allocation for construction projects, 
would you continue to use most of it for road reconstruction or would you shift more 
of it for use in constructing embankments, canals, bridges, or other projects? Which 
ones? 
17) Why do you feel that this Upazila has had consistently (high/low) performance on 
CARE FFW projects since 1984·? What are the reasons that some unions in the Upazila 
fail to utilize all of their annual wheat allocation for earthwork schemes? 
18) Have you attended any meetings of the project technical sub-committee? 
19) After a CARE monitoring visit, we understand that CARE sends a report of their 
findings to the Upazila. What actions, if any, are taken? Does CARE suggest 
specific corrective actions to be taken? 
20) What are the major problems encountered during implementation? (e.g., land 
disputes, availability of earth, local wage rates) 



Y) Ihe government 1S cons1dering givlng ~he UpaZ1lilS tne respon~lbl ilty Tor- ;eeU~f 

road 1mprovement and ma1ntenance. 
Below we have listed some different funct10ns WhlCh usually are necessary to upgrade 
a feeder road to acceptable standard. 
Let us discuss how this work could best be done if it became the responsibll1ty of 
the Upazilas. 
To what extent could you yourself ma~age these functions - and how? 
- and to what extent would you need outside help, - and from whom? 

a) Surveys:Topographical, Subgrade survey(soil density & CBR survey), Hydrological ( 
for bridges & culverts) 
b) Design of pavement and design of ~tructures (prepare design chart for var1able sub 
grade CBR for pavement, and design ch~rt for variable height a~d span of bridge) 
c) Draw1ngs for designed rJad pavement and bridges/culverts. 
d) Quantity and cost estimation. 
e) Specification and tender document preparation. 
f) Tender i ng 
1. How many contractors do you have enlisted for Upazila work? 
2. Can you name one or two you have recently used on road construction? [if so see if 
we kan visit them or have them sent forC If possible the issues listed in form B 
should be discussed with the~~ 
3. What classifications of contractors do you use, and what are the financial 
criteria? 
4. By what procedures did you establish this enlistment? 
5. Do the contractors rely on the1r own equipment or can they secure it from other 
sources? 
6. Does the Upazila have any equipment of its own? 

10) In order that we get a picture of the timing of feederroad activities Mr. Kahn/ 
Mr.Arafeen should sit down with a S.A.E. and identify the latest completed 
contractual roadworks and fill out the following: 

a) Type of road: 
h) Length of road: 
c) Date tender was invited: 
d) Date tender was opened: 
e) Date tendercommittee made recommendation: 
f) Date work was awarded: 
g) Date of scheduled complet1on: 
h) Date of actual completion: 
i) Was there any overrun? 
j) If so - why? and in what items? 



INTERVIEW WITH FOOD OFFICER 
", 

I, How long have you been the Food Officer for thi s Upazi 1 a? 
Where where you working before you were posted here? How 
long? 

2. What staff do you have working for you in this office? Are 
there any vacancies (positions not filled) in this office? 
Who is your immediate supervisor? Do you report to the UNO? 

3. Could you describe your responsibilities under the FFW Prog
ram? Which of these responsibilities consumes most of your 
time? 

4. From whom do you recei ve FFW requi sti ons for wheat? Whose 
signatures appear on these requisitions? The UNO? What 
form do these requisitions appear on? May I see one? 

5. What account; ng of FFW wheat requi sit; ons do you keep? Are 
you sometimes asked to back-date requisitions made after May 
10th? If so, is this a problem for your record keeping? 

6. Who normally takes delivery of the whe3t? Is this always 
the case? Do they check the quantity and quality? How? 
Where there any complaints filed this year? Why and by 
whom? 

7. How many requistions are normally made for one FFW road 
scheme and; n what proporti on? Does thi s number and pro
portion vary greatly from one PIC (union) to another? 

8. How is the wheat transported from the LSD in most cases? Do 
transport problems exist in this Upazila, as far as you 
know? How are transport costs paid for? Is there always 
some wheat lost to cover these transport costs in this 
Upazila? How ~ften? " 

9. How many storage gO-downs can be found in this Upazila? 
What is the total storage capacity? Are there any problems 
with the storage of wheat? Have you ever run out of stock? 

10. CARE records show that a significant quantity of wheat never 
reaches the LSD in many Upazilas. Why do you think this 
happens? Can you suggest changes to the FFW wheat disburse
ment process that might reduce local misappropriation? 



Questlons for Union/PIC Chalrman: 
1. a) How long have you been Chalrmdn of' thlS UnlOn 'l b) \·ih a t did you do befot-e you 
were elected Chalrman? 
2. \-Jhat arE the chief dlffet-ences in the up azll (1'S operatlOn before and after an 
elected chalrman (improvements/drawbacks: eliclt opinlon of UZ rhalrman) ? 

3. a) Has Upazlla's 1mportance to unions changed since the formatlon of Upazilas? If 
so,how 7 b) Has CARE played any role 1n the growth of the upaZ1 las? If so, has that 
lnfluence been felt at the Unlon level? 
4. What crit e rla are used to select schemes to forward to the upazlla (how are 
compet1ng interests served)? 
5. What aspects of your work are supervised by Upazlla staff and whlch aspects by 
CARE? Poss1ble lmprovements 1n supervlsion? 
6.a) What was the composition of th1S past year's PIC(s) and how often did they meet? 

b) Were there other PICs formed - under what ausplces? Was their composition 
different? (how? better?) 
7. To what extent do Upazila staff assist in the implementation of schemes in your 
union (i.e. SAE!PIO site visits, etc.)? Is there a diffet-ence in assistance between 
Care projects and non-Care prOJects? How so? 
8. Are there purposes or projects in your Union that you would rather spend your 
wheat allocation on other than roads? 
9. CARE's FFW procedures differ from other donors' procedures. Do you think that 
th se procedures result in better (greater use. longer lasting) road schemes? Would 
yo advise using similar procedures for other FFW projects? 
Ie Can you explain why some Unions' PICs seem to have high performance in FFW and 
ot !,er-s have lower performance? By performance we mean submitting proforma and 
completing work on schedule. 
11. Have you seen Government's written guidelines for implementing and monitoring 
FFW schemes? Would yo~ say they were very useful, somewhat useful. or not very 
useful? 
12. a) Following a CARE monitoring visit they send a report to the Chairman/PIO. 
What actions are taken/can be taken? b) Do you receive specific suggestions from 
CARE about solving problems during implementation?(i.e. correction of signboard, 
pro~er payment to workers, adherence to design specs.) 
13.a) What are major problems you encounter during project implementation? (eg. 
land dlSplJtes, availability of earth, local wage rate) b) What are consequences if 
you flnish project on time, within resources etc? If you don't finish project? ( 
rewards - penalties) 
14. If CARE stopped its involvement but allocations remained the same what would 
happen to the FFW program? If CARE ceased to perform would its procedures continue 
to be used? 
15. Have you received CARE-sponsored training in scheme preparation? When and for 
how long? Did you benefit? Could it be better? 



ANNEX 3 

DRAFT LETTER OF INTRODUCTION 

October 20, 1986 

To 
Upazila Chairmen 

Upazila Parishad 
District 

Subject: Letter of Introduction 

Dear Mr. Chairman: 

A group of engineers and social scientists will be visiting your Upazila on 
or about to collect data on behalf of USAIO in connection 
wi th a study entl tl ed "FFW Insti tutional Assessment studl l

• They waul d 1 ike 
to talk to the following people in your Upaz;la regarding Food for work and 
other construction activities. 

Upazila Chairman 

Upazila Nirbahi Officer (UNO) 

Upazila Engineer 

Project Implementation Officer (PIO) 

Upazila Food Officer 

Union Parishad Chairm-en (Selected Unions] 

Pic Chairmen (Selected Unions) 

I would appreciate it if you would lend this team your close cooperation and 
all necessary assi stance. Upon the; r arrival at your Upazil a headquart.~rs~ 
they will be contacting you. 



CARE/AI:: --, "-:~ 
UPAZILA PERFOR~.~.·--::: - - 1985-86 

t~AME OF 
UPAZILA 

Rupganj 

Bander 

Muktagacha 

Phulpur 

Monirampur 

A 

')', OF 
WHEAT 
CARE 
FFW 

38 

38 

57 

38 

57 

Kotchandpur** 42 

Brahmanbaria 57 

Matlab 38 

Nachole 46 

Nawabagnj 40 

Ghoraghat 86 

Kaharde 35 

B 

# OF 
186 
CARE 
SCHEMES 

5 

3 

4 

5 

4 

2 

8 

7 

3 

7 

2 

2 

National Average 1034 

c 

WH~! - • -' 
11I---

93 

78 

97 

94 

98 

100 

93 

86 

100 

100 

93 

100 

92 

, - - ... 'A 

::7) * 

- , . ~ ) 

O'~ ! --:, 
.... \,..' '\ ---

E 

% OF (D) 
ACCURATE 
(CARE POST
SURVEY 

105 

N/A 

N/A 

40 

N/A 

N/A 

105 

57 

N/A 

69 

N/A 

71 

81 

F 

% FIXED 
RATE PAID 
CARE 
MONITORING 

198 

101 

91 

89 

93 

92 

198 

97 

96 

83 

90 

245 

92 

* CAREl s estimate of earthwork accomplis~~j in parentheses 
** Low perfonnance 1984 and 1985, High per7~rmance 1986 

jmenustik
Best Available



CARB-&Jlg ladesh 
J n te&;'a ted Food Par "'ork Project 

Acco.tlol j &hDen t .. 
111 '75 - FY '86 

1 2 :J 4 5 6 7 8 9 10 11 12 13 14 

iUlllber of !°it Amount !mount ,bount 1066 due !Daunt of Total !Daunt of Mount of 
SCheduled bau af AD 1 of AD 1 l of to wh~at reported :t of wbeat loss A.!:lount of :t of;. resources : of resources 

FT Projects Draml spent 
, 

Approved spent in excess spent due to Vbeat spen lost due AD lOGt due 
frmll LSD wOr! of work done under-pa}'Dent Reimburtied to noo-use !lisuse 3 

(lfT) Ofn (lIT) comple"ted (XT) (lIT) orT) OIT) (lIT) 

76 552 6:;156.00 54062.00 51052.00 67,80 8241. 00 16.00 liot incl. 42811.0000 83.86 12104.00 19.00 8241. or 
ill caIn. 

n 1160 102855.30 78451.00 77472.0U 64.40 11258.00 14.50 Jot inc. 66204.0000 85.50 25383.30 24.70 11268.0( 
in ~ln. 

78 1020 109999.25 98338.00 96347.00 78.00 10356.00 10.70 Jot incl. 85991.0000 89.30 13652.25 12.40 10356.00 
1n ~ln. 

79 1158 120387.55 109949.00 108605.00 78.S0 13721.00 12.60 Rot incl. 94884.0000 87.40 11782.55 9.80 13721.00 
in CI'Iln. 

eo 913 121398.51 105396.00 104123.00 75.00 12833.00 12.30 11012.00 91290.0000 77.00 17275.51 14.20 23845.00 
As per Audi tI 80278.0000 

81 1027 139152.68 1.17428.00 114161.00 65.00 26097.00 22.90 11013.(10 88064 .0000 67.50 24991.68 18.00 37110.00 
As per Audl tI 7705~.0000 

Ia2 936 102067.66 92204.00 90754.00 83.00 5986.78 6.60 18967.53 65799.0000 72.50 11313.66 II, .00 24955.00 

83 1200 104333.26 997&5.00 95923.00 86.60 8586.39 S.70 19274.67 71061. 9344 71.BO 5410.27 5.20 2786i.oo 

84 1152 118310.09 109666.86 107954.34 74.60 19744.47 18.30 14113. flO 74096.0700 68.60 10355.75 8.75 33858.27 

85 1209 134426.12 123517.61 121420.93 76.80 18224.76 15.00 11807.19 91388.9700 75.30 1:1005.19 9.67 30031.96 

56 1034 115158.46 107799.70 106048.09 89.65 19246.69 17.85 8878.71 77922.68~5 73.48 9110.37 7.91 29877.02 

t:;!1.1 • .M,; 
rorlL 11361 1231244.88 1096607.17 1076860.36 154305.09 14.33 827487.6589 76.84 154384.53 12.54 251124.2: 

RAIn 
S'.EJS)lI 2591 21539.12 17337.00 17337.0000 

: As per Audit, deduction ot 22,025 X1 for und~-pay~ent/caab payment in Py '80 snd Py '81 i deduction distributed equally. 

1. AO = Allotment Orders, Food For ~Jork wheat allotments to the Upazilas by the Bangladesh cent.ral governrp'nt. rnade' 
jointly with CARE. 

2.. Column 11 shows thp percentage of wheat used as authorized according to CARE estimates. Note that the n(1t.ior1ill 
average for 1986 matched the estimate made by the MSI study team for the 58 upazilas used in the secondary data 
analysis. 

3. Column 14 shows in metric tons the annual amount of wheat estimated lost due to misarpropriation. Roughly 
30,000 metric tons were estimated lost in 1986. 

::r:> 
:z: 
:z: 
r-, 
>< 
lJ'l 



COMIllA 

Comilla 
Rebldwar 
Homna 
Muradnagar 

Brahmanbaria 
Sarall 

Chandpur 
Fan dganj 

Noakhal i 
Noakha 11 

Laximpur 
Kaliigatl 

DHAKA 

Dhaka 
Savar 

Gazipur 
Gazlpur 

Manikganj 
Ghlar 

Munshiganj 
~: )"1 a 
Sei uJdikhan 

Narayanganj 
RupganJ 

Nars;ngdi 
Belabo 

KHUlNA 

Khulna 
Oaulatpur 
Terakhada 

Bagherat 
Bagherat 

ANNEX 6 

LIST OF SECONDARY ilATA UPAZIlAS 
BY CARE SUB~OFfICE AND DISTRICT* 

OJ hen aid a h 
Jhena,dah 
Kal iganj 

Magura 
mgurr 
Mohammedpur 

Narai' 
f~aral1 
K ali a 

Kushtia 
KushTIa 

Meherpur 
Me11erpur 

MYMENSINGH 

Mymensingh 
Vli'liTpur 

Netrakona 
Barhatta 

Kishoreganj 
lfaJl' tp u r 
Kishoreganj 
N; k 1 ; 

Jamillpur 
Jamalpur 
Sarishabari 

Sherpur 
J1i"e1i a gat i 
Sherpur 

Tangail 
"SllaklilP u r 

RAJSHAHI 

Rajshahi 
rutn, a 

Natore 
Kalpur 

N a to r e 
Naogoan 
Badalgach; 

Nawabganj 
ShlbganJ 

Pabna 
$uJ anagar 

Serajganj 
Belkuchl 
Shahjadpur 
Ullapara 

Bogra 
Adamdighi 
Galitali 
Shariakandi 

RANGPUR 

Rangpur 
Badarganj 
Kaunia 

Gaibandha 
Galbandha 
Palashbari 
Sughata 

Kurigram 
KUrlgram 
Ullipur 

Dinajpur 
Rahrole 
Parbatipur 

Thakurgaon 
PlrganJ 

Panchagarh 
Reblganj 

* Index: SUB-OFFICE, 
District, Upazila 



ANNEX 7 

FFW SECONDARY DATA ANALYSIS OUTPUT 

TABLE 1 
INDEPENDENT AND DEPENDENT VARIABLES 
USED IN THE SECONDARY DATA ANALYSIS 

OF SAMPLE OF 58 UPAZILAS 

INDEPENDENT VARIABLES 

N Mean 

Number of Unions 57 11.75 

58 108.29 

Std Dev 

4.22 

45.31 Land Area (sq.mi.) 

Population (1981) 
(pop.in thousands) 

Total Wheat Allotment 1986-87 
(MT-metric tons) 

CARE Wheat Allotment 1985-86 
(MT -metl'ic tons) 

Number of CARE Roads 

58 240.28 94.79 

58 1154.12 454.12 

58 406.29 171.86 

58 3.83 1.71 

Number of WFP Scheme Roads 

Percentage of Final Wage Paid 

Number of 1985 CARE Structures 

Upazila Level of Distress 
(Low: 1.0-1.1i Medium:l.2-1.3; 
High:1.4-1.S) 

Average Daily Wage Rate 198 
(Takas per day) 

PIa Technical or Non technical 
(Technical=I,Non-technical=O) 

. Rat; 0 of CARE wheat to Total Wheat 

58 

58 

58 

58 

37 

58 

58 

4.83 

92.76 

2.21 

1. 22 

26.70 

1.16 

35.40 

3.29 

18.13 

1. 56 

.14 

6.33 

.37 

5.00 

Minimum Maximum 

4.00 21.00 

40.00 233.00 

105.00 477.00 

516.00 2310.00 

186.00 905.00 

2.00 9.00 

0.00 

61.00 

0.00 

1. 00 

15.00 

1. 00 

16.39 

14.00 

198.00 

6.00 

1. 50 

45.00 

2.00 

47.55 

N Mean Std Dev. Minimum Maximum 

DEPENDENT VARIABLES 

Percentage of CARE Wheat Spent 
(CARE estimate) 

Percentage of Work Completed 
(CARE estimate) 

Percentage of Spent Wheat Used in 
Road Work (CARE estimate) 

Percentage of Work Completed 
(UPZ estimate) 

Percentage of Spent Wheat liled 
in Road Work (UPZ estimate) 

58 

58 

58 

58 

58 

89.16 

70.93 

72.66 

87.22 

97.75 

14.38 

17.56 

17.01 

14.65 

2.66 

35.00 

28.21 

28.50 

33.00 

91.36 

100.00 

100.00 

100.00 

100.00 

102.33 



TABLE 2 

CROSS-TAEULATION OF THE PERCENTAGE OF WHEAT 
SPENT BY CARE SUB OFFICE 

# of 
Care Suboffi ce Upazil as t,1ean Std. Dev 

COt-lI LLA 7 39.8571 7.9462 
DHAKA 6 76.3333 28.1117 
KHULNA 11 89.7273 11.9674 
~1Yr~ENS I NGH 1 ' • 1 95.7273 6.8131 
R;',J S H,lI,H I 12 87.2500 10.8135 
RANGPUR 11 90.6364 16.5667 

FOR ENTIRE SAMPLE 58 89.1552 14.3842 

Care Subofi ice 

cOt~ I L LJ1 
DHAKA 
KHULNA, 
MYr~ENS I NGH 
RAJSHAHI 
RANGPUR 

TABLE 3 

CROSS-TABULATION OF THE PERCENTAGE OF 
SPENT WHEAT USED IN ROAD WORK 

BY CARE SUBOFFICE 

H of 
Upazilas t~ean Std. Dev 

7 73.6142 5.7297 
6 80.5711 13.2241 

11 86.1260 11.-9891 
11 74.1796 16.6748 
12 68.1388 5.7465 
11 57.6689 23.9158 

FOR ENTIRE SAMPLE 58 72.6571 17 . 0095 



TABLE 4 

PERFORMANCE ON CARE STRUCTURES 1985-86 
USED AS PREDICTOR OF ROAD WORK PERFORMANCE 

Levels 
of 
Perfonnance 

% CARE Wheat Spent 
& Performa~ce on 
S t i~uctures 

Mean Std Dev. I I ~p~: I 
1------- ------------ -

iLow1 40 88.1750 15.8177 
I I 

IAverage 2 I 13 
I 

89.4615 11.6592 

96.2000 5.4037 

% Spent ~1heat Used 
Used in Road Work 
& Performa~ce on 
Structures 

~lean Std. Dev. 

67.9432 16.8864 

77.4742 8.8590 

97.8440 4.0738 iHi9h
3 

1 5 I 

i _E _n t_i_f_e_s_am_, p_l_e_1 ~ 1 __ 
8
_
9
_._

1
_
5

5_2 __ 1_4 _.3_8_1_2 _______ . _____ _ 
72.6571 17.0095 

Notes: 

1. Low (Completion Problems 1985 & 1986) 

2. Average (Timely Completion 1985 or 1986) 

3. High (Timely Completion 1985 & 1986) 

% Road WOi'k I 
Completed & I 

& Performaace on: 
I Structures : 

i 
~lean 

I Std. Dev. i 
I 
I 

66.7020 17.62031 

I 
75.0569 11.49791 

8.14261 94.0780 
! 
i 

70.9347 17. 5598 1 

i 

4. Performance on structures calculated by assigning a score of 1 to low-performing, 
2 to average-performing, ano 3 to high-performning Upazilas in the sample of 58 Upazilas 



A~n, EX 8 . 
Public Notice Example (in English) 

DEVELopr·1ENT PROJECTS IN 'DAUDPUR UN roq OF RUPGONJ U P .'. ~ : _ ,~ 

iJi? r ch '86 t~ AUgllst~1. 

Dear Brothers and Sisters, 

Aschalamu Alaikum. You will be happy to know that :~e Upazila 
Parishad has approved a number of schemes for the DaudpL;" ..i nion to be 
implemented during the period of t1arch '86 to AL;.ist '86 as 
recommended by the Daudpur Union Parishad. Necessary a~c _~ t of wheat 
and money has also been alloted. If you become aware of :- ::se schemes 
and the respective allotment you will be able to partic' : ate in the 
development activities of your area and can help : - e. Project 
Implementation Committee or the contractor. As a result. ~evelopment 
activities can be strengthened. With these in mind, I a- presenting 
you a list of schemes in the following chart. If you CJserve any 
irregularity in these development activities, plea s:: bring it 
immediately to the note of the union parishad chairman or ~~rd members 
for action. 

I would like your continued support so that I can se r ve you in 
producin q similar 1 ists of development activities whic h will be 
a p pro v e d by the U paz i 1 a Par ish a d for you run ion. K h .. j a H a fez, 
3angladesh Zindabad. 

LIST OF DEVELOPMENT ACTIVIT ! ~S 
Daudpur Union 

i 

--------------------- -------- -----------------------------_ .. ------------- - ---- - ---
Sl No. Name of Project All oted 

Tk. whea tj 
rice 

Disbursed 
Tk. wheat;' 

rice 

Name of 
Contractor & 

PIC Chairman 
---------------------------- ~ ----- ------------------------------ -----:-------------------

Oaudpur Union 2nOO Nazim & Co. 
Community Centre 

2 Oaudpur Putisa Govt 80055 !\hmed Rashid 
Primary School 

PIC Chairman 
3 Upazila Football 8000 Rafiqul Hasan 

Leaque 
4 Bagpara Irrigation 19399 19399 Afshar Uddin 

Drain Construction 
5 Tree Plantation 3000 3000 Rafiqul Hasan 

Project 
6 Nurunnessa High 10000 10000 Nazuml Haque 

School 
7 Krishak Shramik High 5000 5000 Afsar Uddin 

School 
8 Oeboi Senior Madrasha 2500 2500 Rustam Ali 
9 Debo; Kabirajbag 7500 Samsuddin Ahmad 

Senior t~adrasha 



10 
11 

12 

13 
14 
15 

16 

17 

18 

19 

20 
21 

22 

23 
24 

25 

26 

27 

28 

29 

30 

31 

32 

33 

Beldi Senior Madrasha 
Chair ~ l3ench 
Procurement Project 
Khaspatina Sahir Alir 
Bari-Fo.Ma.Rastha 
Choripara-Kanggila Rd 
Kamal Kat; Khoisha Rd 
Thana Par;shad Road 
(Patina-Mirabox's Hs) 

. Bag 1 a (Mo 11 a h' s H s . ) 
Hankurnu (Mollah's 
Hs.) Road 
Tanbeldi-Beldi 
Madrasha Road 
P;nglan Rajun' s Hs.
Rajun's House 
Majhipara-Kalane 
Primary School 
Oigliar Tag-Thaboi Rd 
Shemulia-shemultala 
Road 
For the Women Road 
Maintenance Crew 

7500 
7')1)0 

2000 

3000 
4000· 
2000 

6000 

3000 

5000 

4000 

1000 
3000 

3312 

RCC Pipe Project 2022 
Beldi Bazar-Khoisha 
Road Construction 
Land development for 
Agla Primary School 
Land development for 
Beldi Darul Hadisia 
Madrasha 
Land development for 
Beldi Orphanage 
Land development for 
Hafiz;a Furkania 
Madrasha 
Land development for 
Krishak Shramik High 
School 
Land development for 
Debai Kazirag Senior 
Madrasa 
Land development for 
Nurunnesa High School 
Relief project for 
Beldi Orphanage 
VGF Project 

37500 
KG 
3830 

6400 

3830 

3830 

6400 

6400 

6400 

6624 

6500 

2000 

3000 
4000 
2000 

6000 

3000 

5000 

4000 

1000 
3000 

3312 

2022 

Rafiqul :..tasan 
00 

M. 1man Al i 

Rafiqul Hasan 
Nazmul Munir 
Mazam Al i 

A. Hamid 

Afsar Uddin 

Ra fi qul 4a san 

Do 

Do 
Do 

Ra fi qul Ha san 

00 
37500 Mazam Ali 
KG 
3830 Altaf Hosean Sc. 

6400 Afsar Uddin 

3830 Rafiqul Hasan 

3830 Rustam Ali 

6400 Afsar Uddin 

6400 Rafiqul Hasan 

6400 1man Ali 

6624 Orphanage Suptd. 

6500 Rafiqul Hasan 
--------~---------------------------------------------------------~-------------------

215788 91644 78233 91634 

Fa; thfully 
Majibur Rahman Bhuiyar 
Chairman 
Upazila Par;shad, Rupganj 
Narayanganj 
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ANNEX 9 . 
TEN DEMANDS OF PIOS (TRANSLATION) 

1. Salary scale shall be @ Taka 625 - 1335 per month with effect from 
July 1, 1977. After completion of three years service, PIOs shall 
be placed in the selection grade of Taka 750 - 1470 per month with 
provision made for service tenure. 

2. The PIO position shall be upgraded to first class status (i.e. 
first class gazetted officer) with effect from the inception of 
the Upazila system. 

3. The establishment of a Service Rule wiil be linked to the PIO 
position in order to allow for promotion to higher grades. 

4. The introduction of S.C.S. (Administration, Relief) Cadre for 
PIOs. 

5. Independent office space will be arranged for all PIOs as well as 
the provision of additional staff such as a Supervisor, an 
Accounts Assistant, Chairman and Peon. 

6. Non-technical PIOs to be transferred from the FFW program to other 
programs based on their qualifications. 

7. Approval of PIOls membership in the Upazila Parishad. 

8. The provision of one motorcycle for each PIO. 

9. To investigate and resolve all cases filed against PIOs. 

10. To send PIOs abroad for training. 

1 
I 
~ , 
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c': I .·(::~'.c.l; !· i:11:cl ;~c:h3.b5 . 1it<:lLjcn j~-; :;u c d hl s tr·u c tiOll:.:i Cor' Lhe active "i11 '.'C : ·",,' iL(:f, l 

: : ;)J/PC' -M~-1-3)/e~; /30G(J:llu) elated 12,09.8'), Since Food For' \)c))'b; r-r'O;!:"iL"' .c' 

V i':: Cpf!zila Engineer' Ll~: l<:.id (101m in lhe lJpuzi 18 fldndnistt'otion !'Ii..m: :1J ('V(J}, "i . 

P :-<~.:: l: ~;) , the r'(~~:jpon :::.d !) jJj. ty of plannill[.', iH,d .jlllr~ jelJlenLaLion oj' e:1] llk 

" .~ !_·!' o v 2.(\ (:-d t o th e LJpclz ilQ Parj~:llwds by tile GoVet'l1liWnt (rol' Cenel',~L 's (!i:c: ;;. ( ' :), 

C;Y:, [l!·: (~ \'.' cl r~c! Food Pr'ogr'ilrnme (~IFP). FO f ' field supel' vl.:3ion and IlJOJdl.<:oi' .IJ, £" 

o~'i!nplerncntntjon of' schemes out of r'eSl)ut'ce ~) uV,lllabli" ['1"01(, CArd':: , .. ,! ; : : 1,: :. \ ' , 

t ) ~e l"'e ,H": per'::ontwl f'r'om those tHO agcne:ies jn addition t.o thc' lJp:JZ i J;l 

En~~ne e r i ng ~et-up. It may also be mentioned that out of totfl] a llocation 

o~' I .. l ?? I only c:5% goes to the UpazUa P2lr' ;L s hacl~J and tt)C l'elllailllnn; 75~~ f\l(J(\ 

a;j s:.s t.anc e :..~; channelled thl"ough the Bangladesh \-Jat e l' C'eveloplllc:nt BOM'C(8;'!rlb), 

In nVel'i1ge, the total number' of' eal'thHol"k :3cll (! uJe UJICIC1' FF'\'}P hi a Fi li'L ·~.;: Id :H ' 

u/az~. ~i:: .is abo'...'.;:. 10-12. SrnooUl !lflplclI!ent:tUon of such Bcl!clileD cd ' ttE: ' 

I': t " r,. . . ~ -.. '; 1.1' .-" , ~, 
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FU:lctions 

1 • 

2. 

203. 

Traff ic :lata 
Collection/Assessm(:lt 

Subgrade survey (soil 
decsity and CHR survey) 

3. Hydrological survey 
fOL bridges a:ld 
culverts. 

3a. Sub soil investigations 
and laboratory tests 
for samples collected 
fLom different layeL 
for bridges usually 

, ... 

-above 30/40 ft. span. 

Desig:l of pavement and 
design of structures 
(prepa:-£ design chart 
forv<1rjable sub grade 

£qui pme:lt 

Level, tape/chain, 
prismatic compass, 
plain table etc. 

Labor i1~o ry equipwents 
like dEnsity test 

and CBR test. 

Level~ tape ranging 
Lods etc. 

Boring equipments 
soil lab equipment 
et c. 

Ski 11 ' 1 f vel 

Graduate E<1gr. (,Lt!leL UE or 
XEtl. 

Surveyor or SAE with two 
ski Ilfd labors as chatnm;]:)/ 
staff man. 

UE or XEN if trained for 
laboratory works. 

UE or XI;:N 
" 

Prtvat€ co nsulting f!rms. 

do 

days 

2 days in fl£ Ie! 3 days in 
offir: ~ work for one kin 

SULvt'y. 

15 days for O~~ ~~ 

Une day in fie ld and unr 
day at ottiCf fur t"XI' ~c tf"J 

orle structure per km. 

) days In till field ,Ind 

20 days at l;]b and oft iCl 
for an aVl'r;l)_:<' 'iet of "] 

boring~ of ;)Pllr'ox im;I:' I y 
40 to 50 ft. dq)~h. 

3--4 mo:.>-th,, _ wOr:"k for;i 

medlu.m It-vc\ II./E. t Irm. 

'1 
o rr1 
::0..0 
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----------------------------------------------------------------------- .. _-----------------------------------------
Funct lO:1S Equipment Sk i 1 . hve 1 
------ ---- . -- ---------------------------------------------------------------,--------------- - - - - ---

5. 

o. 

7. 

8. 

9. 

CBR for pavement and 
. design chart for 

variabl. height and 
span of bridge). 

Dra<Jinl~s for designed 
road pavement and 
bridges/culverts. 

Quantity and cost 
est i rna t ion. 

Specification and 
T~nder document 
preparation. 

Tenderi:>g 

Tendering evaluation 

Drafting table and 
draving equipments. 

Draftsman supervised by UE. 

(XEN pr-£p,j-i,.' rei:€, schf'dul<
from district: lLvel) UE. 

lit: 

UC/UE 

T(nd~r, Committee (UE, UNO 
~~d fin~nce officer). 

1) days for unE' km r <.l dd 
and onc SI rllct ure. 

1() d.Jy~. 

5 days. 

25 day;. 

2 days • 

._----- ._- -------



-------------------------------------------------------------------------_._-----_._-------_._-
Functions Eq'Jipment Ski 11 Ie ve 1 days 
------------------------------------------------------------'---------- ------------------------- - -- -- ----------

10 . Award of work 

11. Supervision 

12. Payments 

I). Final A/C , Dispute s etc. 

14. Mainte:1ance period. 

Transport M/C , roa d 
equipm~nt (i.e. road 
rollers, r.U xe r 
vibrat~r EtC.) w ~ ter 

pump. 

uc 

XENj liE a:1d SII£. 

XEN/UE and SAE and UC UZ 
f inanCE cfflcer UNU . 

XEN!VC ! UE 

UE!SAE 

One day. 

\.Iork per iod km 6 mo nt hs 
I st ructU[ E: (, !nos t o 17 
months. 

S Ja ys f or l ' ilCh p r o,;;- p s ,; 

paym<>nt. 

3- ) da ys . 

One year/six month s fnJ 
vis itt 0 t he sit \ s. 
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