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PROJECT

Problems

1. Overcentralised
decision making

2. Human resource
needs

CYCLE HIGHLIGHT

Primary Recommendations

1.1 Raise project approval limits for
investment projects.

1.2 Eliminate separate administrative
approval for components of approved
projects.

1.3 Raise procurement and contract award
authority.

1.4 Delegate to project directors full
financial and administrative powers.

1.5 Move appropriate authorities to
include in Schedule 2 of Rules of Business
all Class 1 officers, including Research
officers to Chiefs with authority to sign
Tetters and documents on behalf of
government, if warranted, regardless of
cadre affiliation.

2.1 Conduct needs assessment in planning
and development units to determine
planning and monitoring staffing needs.

2.2 Use qualified local consultants and
make greater use of transfers and lateral
entry to place qualified staff where
immediate planning and monitoring needs
are greatest.

2.3 Rotate non-cadre officers and officers
from administrative, economic and
technical cadres within allied sectors,
and among project, agency and planning
cell postings.

2.4 Provide planning cells in ministries
and implementing agencies with the number
of skilled officers that results in
satisfactory planning and monitoring of
development project activities.

2.5 Strengthen capability of trainﬁng
institutes, particularly the Academy for
Planning and Development to conduct needs

v
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4.5 Use more turn-key projects, when
appropriate, keeping in view their impact
on technology transfer.

4.6 Streamline procurement process based

on study of procurement rules and
procedures.
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data gathering was limited to specific ministries, the intent of
the study was to provide recommendations which may apply to
development projects generally.

B. Key Constraints to More Efficient Development Projects

This study, as well as all preceding studies regarding
development projects, points to several key constraining factors
which cause persistent problems, such as those cited by the IMED
study, in development projects: overcentralisation of authority,
lack of __accountability, inadequate _ resource __base, and
implementation bottlenecks caused by inconsistent and inflexible
adherence to rules, procedures and systems.

There is a relationship among these factors. A statement that was
made repeatedly in interviews with government officials was that
a fundamental sense of distrust of others is at the heart of the
bureaucratic culture. This sense of distrust has resulted in a need
for controls throughout government, which in turn has resulted in
a diffusion of accountability through overlapping checks and
balances. The net effect is a widespread feeling of no effective
accountability.

The diffusion of accountability and overcentralisation of decision
making produces a climate which inhibits bold and timely management
decisions, resulting in delays. Delays also result from a lack of
knowledge of rules and procedures among many government officials,
regsulting from inadequate or inappropriate training, as well as
frequent changes in rules and procedures.

C. Recommendations

The objective of this study was to assist the Government 1in
developing recommendations which overcome constraints to efficiency
in development projects. As may be determined from reading the
report, some of the recommendations are directly implementable.
Others indicate that before government can take action to address
a causal problem; other actions may need to be taken. For example,
decentralisation of increased project approval authority logically
requires the development of capability within line ministries to

review and approve project proposals. Determining capability
requires, among other factors, information about human resources,
on a position-by-position, office-by-office basis. Such

information does not exist, nor was it within the scope of this
study to generate it. The study does not recommend actions which
will 1immediately lead to a specific Planning Cell 1in a given

ministry having the capability to handle newly decentralised
authority.

Determining capability also presupposes that there is an answer to
the question of how far decentralisation should go. This is
essehtially a political and institutional gquestion which has not
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been clearly answered, and was also a limitation to the development
of specific, implementable recommendations. Notwithstanding these
limitations, the study has provided recommendations which may lead
to more efficient development projects. In the remainder of this
section the recommendations of the report are summarised. The
numbers in parentheses indicate the number of the recommendation
and the page on which it may be found in Section II1 below. Section
Ilreviews the beckground of the study and provides a conceptual
framework. Section III analyses constraints and recommendations in
the phases of the Project Cycle; suggests an implementation/action
plan for selected recommendations; and, reviews key recommendations
within the context of the TOR’'s objectives.

Overcentralisation of authority
/

The primary recommendations regarding this constraint are:

1. Reaffirm responsibility of ministries for integrating
project goals with sector goals (#9/p26).

2. Emphasise Planning Commission’s responsibility for macro-
level planning, for integrating ADP and FYP, and for
establishing parameters for ministries and agencies to
integrate projects with ADP and FYP (#11/p27).

3. Raise project approval 1limits for investment projects
« ($12/p31).

4. Eliminate separate administrative approval for components
of approved projects (#17/p35).

6. Raise procurement and contract award authority (#16c/p35;
#25/p38).

6. Delegate to project directors full financial and
administrative powers (#16a&b/p34). ~

Other recommendations to overcome overcentralisation are:

7. Move appropriate authorities to +include 1in Schedule 2 of
Rules of Business all Class 1 officers, including Research
officers to Chiefs with authority to sign letters and
documents on behalf of government, if warranted, regardless
of cadre affiliation (#13/p31).

8. Reduce details and highlight policy issues and issues
critical for policy implementation in review of PPs by PEC and
ECNEC (#8/p26).



9. Emphasise joint review sessions at planning cell Jlevel
before sending PPs for further processing (#14/p31).

10. Delegate authority to approve procurement proposals on
one-step basis for approved proposals (#26/p38).

Human Resource Needs
The primary recommendations regarding this constraint include:

11. Conduct needs assessment in planning and development units
to determine type and level of specific skills needed at
project, agency and ministry levels for planning, implementing
and monitoring roles (#3/p22; #41/p41; #43/p4d6).

12. Use qualified local consultants and make greater use of
transfers and tlateral entry to place qualified staff where
immediate planning and monitoring needs are greatest (#1/p22;
#44/p46) .

13. Provide planning cells in ministries and implementing
agencies with the number of skilled officers that results in
satisfactory planning and monitoring of development projett
activities (#4/p22).

14. Acquire essential information technology, and appropriate
staff training, for efficient project planning and monitoring
(#6/p23).

15. Upgrade APD and strengthen capability to conduct needs
assessment and to design and deliver training which will
result in improved performance at the individual, work unit
and organisation levels (#41/p41; #20/p35 ;#32/p39).

Other recommendations to improve the human resource base in all
phases of the project cycle include:

16. Rotate non-cadre officers and officers from
administrative, economic and technical cadres within allied
sectors, and among project, agency and planning cell postings
(#2/p22).

17. Develop effective incentive system based upon proven
efficiency (#21/p35).
Weak Accountability and Information Systems

The primary recommendations to improve accountability regarding
development projects are:



18. Increase delegation of monitoring responsibilities to
ministries, implementing agencies and projects (#47/p46).

19. Design and implement a management information system for
development projects, such as that 1in Malaysia (#45/p46;
#49/p47).

20. Ensure that appropriate representation of affected people
(i,e., stakeholders) is institutionalized in each phase of the
project cycle (#10/p26; #46/p46).

21. Strengthen rules and regulations related to standards of
conduct, and their enforcement (#22/p35}).

Other recommendations to strengthen accountability include:

22. Provide more public information concerning development
project decisions (#52/p48).

23. Improve utilisation of monitoring and evaluation reports
from all sources, including donors (#48/p47).

24, Use wrap-up meetings between appraisal teams and sector
divisions to clarify areas of agreement regarding project
goals and requirements (#50/p48).

25. Convene meetings involving donors, ministries, agencies
and project staff to review project implementation performance
(#51/p48).

Bottlenecks
The primary recommendations to reduce bottlenecks are:

26. Rationalise allocation of resources to Revenue Budget and
Annual Development Programme so that projects may be
implemented on time and not be delayed by revenue shortage;
strengthen capability of forward expenditure planning
(#24/p36).

27. Allow staffing of key project positions as soon as
projects are approved (#39/p41).

28. Allow project personnel to remain with project until its
completion without forfeiting rtrights to promotion and
increases (#40/p41).

29. Streamline procurement process based on study of
procurement rules and procedures (#33/p39).



Other recommendations include;

-

30. Use more turn-key projects, when appropriate (#18/p35).

31. Examine probable impact of Executive Orders to insure that
high priority development projects will not be impaired in
mid-stream (#42/p42).

32. Develop and use standard project management handbook for
operational management (#19/p35).

33. Create 1inventory of information regarding successful
projects and give them wide publicity, including use as
training materials for project management (#23/p35).

34. Establish new guidelines for tender/purchase committees
to expedite processing (#27/p38).

35. Assure access to procurement specialists for every project
(#28/p38).

36. Increase donor funding for locally produced resources and
improve opportunities for Tlocal suppliers to compete
(#29/p38).

37. Publish tlists of locally produced materials which meet
procurement standards (#30/p39).

38. Encourage donors to give local offices more authority to
approve bid packaging and to approve contract awards
(#31/p39).

39. Consider creating special desks in Customs and CCI&E for
processing of development projects’ requirements (#34/p39).

40. Update and give wider distribution to 1979 ERD procurement
guidelines (#35/p39).

41. Eliminate use of outdated procurement forms and procedures
such as Forms #2911 and #2908 (#36/p39).

42. Enforce time l1imits for procurement decisions; if time
lTimits for large, complex projects are not appropriate, change
them (#37/p39).

43. Enforce confidentiality in bid handling procedures
(#38/p39).

44. Continue improvement of quality and coverage of database
for macro economic planning (#5/p23).



45. Provide adequate logistic support to concerned planning
and monitoring offices (#7/p24)

46. Assign responsibility for monitoring project approval to
substantive divisions of the Planning Commissions, and report
regularly to government regarding approval status of projects
(#15/p31)

D. Implementation Plans

The development of an effective, sustainable implementation
strategy to improve the efficiency and effectiveness of development
projects will require considerable political will, resources and
patient coordination of efforts among government offices and
between government and donors.

The overall strategy of implementing the recommendations discussed
in this report is:

* to 1initiate actions within a 1limited scope of
ministries, implementing agencies and projects on a pilot
basis to determine their effectiveness before undertaking
government-wide changes;

* to 1initiate actions which produce immediate and
continuing successes so that a climate of success is
developed and maintained;

* to give priority to actions which can be initiated with
little or no increase in expenditures, and without delay;

* to give priority to those actions which reduce.delays
without compromising accountability;

* to initiate prerequisite actions so that subsequent
steps can be taken on the basis of adequate preparation,
such as developing planning capacity in the ministries
and implementing agencies 1in order to relieve the
Planning Commission of its involvement in the details of
projects at the planning and approval stage;

* to develop a coordinated plan of actions, with 1long
term donor support, in order to assure achievable
outcomes.

The implementation steps should be planned and coordinated throul
an Implementation Committee established by Government, as a follow
up to the study, though specific actions may be the responsibility
of other government entities.



II. BACKGROUND and CONCEPTUAL FRAMEWORK
A. Background of PAES

The successive Governments in Bangladesh have been cognizant of the
problems in public administration since 1972 and the macro- level
issues in administration have been addressed by various committees
from 1972 to the present. Some of the recommendations of the
various committees have been implemented and have brought about
changes in the civil service structure. However, the micro- level
problems in public administration such as 1internal procedures,
work-methods, logistical support, have received l1imited attention.

In 1987, the Bangladesh Government decided to undertake a study to
identify key constraints affecting the efficiency of Public
Administration, particularly in relation to 1important key
ministries. This 1led to the present Public Administration
Efficiency Study (PAES), whose structure and scope of work was
developed by the GOB officials in consultation with the World Bank
and the United States Agency for International Development (USAID),
which is the funding agency.

The recommended changes from the study are generally limited to the
existing GOB structure and the rules of business. The main focus
of the study is on the following four priority areas:

(1) Secretariat System and Work Procedures;

(2) Relationship between Ministries and Departments;

(3) Relationship between Ministries and Public Corporations;
(4) Project Cycle Policies and Procedures.

The studies in the above areas have been undertaken by four Working
Groups, under the direction of a Steering Committee headed by the
Foreign Minister. This volume of the study has been produced by the
Working Group on Project Cycle Policies and Procedures.

B. Objectives and Issues

1. The main objective of the Public Administration Efficiency
Study (PAES) Project is to assist the GOB Steering Committee 1in
identifying the key constraints in Administrative Performance and
recommending implementable measures for improving administrative
efficiency. These are discussed in the Executive Summary.

2. Issues. The Study's Terms of Reference also call for
attention to issues which affect efficiency of public
administration. These issues include bureaucratic behaviour,
accountability, decision making, continuity, expert services,
personnel management, and training for development administration.

They are discussed throughout the report.



C. Background of the Project Cycle Report

A major reason for this study has been concern over the persistent
pattern of difficulties in achieving development targets in the
mid-term five-year plans and short-term annual plans. In Bangladesh
the development process is carried out mostly through projects,
organised and funded through the mechanism of the Annual
Development Programme (ADP).

The IMED Annual Report for the fiscal year 1987-88 mentions the
following as reasons for poor project implementation records:
defects in the pre-feasibility study and project design, winding
up of projects which are still incomplete, lack of initiative,
delays in resource deployments, shortage of funds, specially for
O&M expenses, and weaknesses in project management. It is estimated
that delays in project completion increase costs by roughly 35
percent and extend time to completion by more than 60 percent.
(DAI, 1988(a):12).

At the macro level, delays in project implementation frustrate the
goals and objectives of development planning in Bangladesh. An
immediate impact is on the absorptive capacity for foreign aid,
upon which the country’'s economy is dependent. This is evident in
the concern about the project aid "pipeline”, which has more than
doubled over the course of the 1980s. The pipeline has grown from
about $US 2.0 billion at the beginning of the 1980-81 fiscal year
(FY) to roughly $US 4.7 billion at the end of FY 1987-88. To put
the matter another way, disbursements during FY 1980-81 were some
27.9 percent of the opening pipeline, while in FY 1987-88, they
amounted to only 18.9 percent (World Bank, 1989:100).

That Bangladesh is unable to absorb the foreign aid required in
order to promote needed socio—-economic development was stressed in
the mid-term review of the Third Five Year Plan. The Planning
Commission (PC) found that at the end of the first three years of
the plan, only 43.6 percent of planned development expenditure had

in fact taken place, as against the 60 percent that should have
occurred.

The main objective of this study is to analyse the constraints of
the project cycle 1in general, and 1in 1its various phases in
particular, in order to recommend actions which will overcome the
constraints and increase project efficiency. Issues relating to
delays, centralisation of authority, delegation of power and
responsibility, accountability, the overall bureaucratic
environment, along with limitations in human and other resources
have been brought into focus by looking at projects within the
framework of government in Bangladesh, and at project efficiency
within a framework of organisational performance.

In a simplified form of the framework of government, projects are
at the bottom of the governmental hierarchy, and actions taken to
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improve efficiency at this level are controlled and influenced by
what happens or does not happen at higher levels.?

There are basically two strategies to improve efficiency of
projects: improve the efficiency of all levels above the project
level, or remove the operational aspects of projects from the
influence of all above it through delegation of authority, and
make projects operate more efficiently. This study recommends a
combination of the two strategies.

In order to establish a base for recommendations on how to
accomplish this, it 1is useful to have an understanding of how and
why actions occur at all levels. For an'understanding of specific
issues concerning the upper levels, other volumes in this study
(Volume II: Secretariat System and Work Procedure, Volume III:
Relations between Ministries and Department, and Volume 1V:
Relations between Ministries and Public Corporations) provide
important information. This report is concerned with the actions
of the upper levels only within the context of project performance.
The following section provides general conceptual tools for
understanding the dynamics within organisations which determine
performance and affect efficiency.

D. Efficiency and Bureaucratic Behaviour

A common response from high government officials interviewed 1in
this study was: "Efficiency is 1impossible unless you get rid of
distrust within government.” Those who drafted the Terms of
Reference of this study were aware of this sentiment, since
"dysfunctional aspects of bureaucratic behavior"” heads the list of
issues to be assessed in order to improve efficiency. Other studies
concerned with project 1implementation point out the need to
understand this relationship, but do not delve into it. (Chadha,
1989:247; DAI, 1988(a):95; Wworld Bank, 1989:65, World Bank,
1989:103). The DAI study, in fact, specifically cites the Public
Administration Efficiency Study as having the potential to analyse
this matter more thoroughly (DAI, 1988 a:95).

1. Conceptual Framework

It may be helpful to consider a model of the dynamics of
actions in organisations prior to analysing problems and
recommending actions which change the 1linkages among distrust,
delay and efficiency. Such a model is suggested in Figure 1,

2. This study covers investment projects and technical
assistance projects, but excludes development projects in the
private sector, through NGOs and those allocated through block
grants to the wupazila levels. Also excluded 1is development
assistance through commodity and food aid.

10



FIGURE 1

MODEL OF INDIVIDUAL AND ORGANISATIONAL PERFORMANCE

External Environment

Mission 4Leadersh1p Organisation
and Culture Fj
Y Strategy T
Structure ' Management System -+
Practices (Policies and
& Procedures Accountability
Organisation

Climate
L—{ Task Motivation Individual
Requirement Needs and
Skills/Abilities Attitudes
T T
Behaviour
Check Feed Individual and Feed Check
Point Organisational Point
Back Performance Back

(Source: Adapted from Burke and Litwin, 1989: 280)

Briefly, individual and organisational performance is a function

of behaviour, which is a function of ability and motivation. If
efforts are to be taken to produce efficiency, they must be
directed towards improving ability and creating higher levels of
motivation. Improving ability can be accomplished by acquiring new
competence through training, by changing structures so that work
flows more smoothly, and by improving technology.
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Motivation 1is a function of attitude, which results from
values held by individuals and supported and influenced by the
organisations in which individuals work. In social units (families,
organisations, societies, etc.) the sum of attitudes is climate,
and the sum of values is culture. Organisational behaviour,
including bureaucratic behaviour, is often expressed as the
prevailing climate in the organisation, and reflects the dominant
values in the organisation.

Current management literature throughout the world points to
organisational climate as the key variable in accounting for the
most substantial improvements in organisational efficiency. Gains
in productivity from technology decline over the years, while gains
from improvements in human performance continue to grow over time.
In countries such as Bangladesh, gain from both technology and
human performance offer considerable potential for productivity
improvement. Productivity gains from increases in human performance
and technology are directly related to improvements in
organisational climate. The primary indicator of a positive climate
is the expanding scope of free and frank exchange of views, leading
to appropriate and timely decisions as well as innovation and
initiative at the employee level.

Other key factors in an organisational setting also effect
performance. These include: external environment, Jleadership,
goals, structure, systems, and management practices. While the
arrows in Figure 1 suggest equal force in all directions,
the reality is that this is a "gravity-fed" model. The determining

factors are at the top, and the logical flow is downward and left
to right.

Within the context of this study, management practices are
concerned with procedures, structure is concerned with issues of
centralisation and decision making authority, and systems are
concerned with control and accountability.

Accountability is a critical factor in this study, according to
those interviewed. Accountability is the "answerability" aspect of
actions relating to responsibilities of a position. In the broader
context, it is both individual and corporate value of accepting
responsibility for actions in terms of propriety, process and
public interest. Accountability is achieved by establishing

"checkpoints"” where the results of actions are compared with
goals, against accepted standards. Checkpoints may include
monitoring on a routine basis by the organisation, or by an
independent external body.

Responsible performances of public officials and organisations
are the products of effective systems of accountability, the basic
components of which include:

12



(1) laws and policies which clearly define goals, policies,
rules and standards as they relate to the function of
accountability, including rules and regulations concerning
standards of conduct and professional norms; and independent
audit and accounting agencies;

(2) organisations whose cultural values emphasise trust,
openness, cooperation, and collaboration;

(3) systematic approaches for public oversight of government
programmes through open meetings, uncensored press, and other
democratic institutions;

(4) high standards of individual professional behaviour,
reinforced regularly through active professional association
activities, such as training, publications, etc.

Combining the governmental framework of projects and the model
of organisational performance as outlined in Figure 1 creates a
context for analysing the project environment management. 1In
effect, each government level is a performance system, complete
with culture, mission, structure, systems, climate, motivation,
abilities, etc. The performance output of Planning Commission, for
example, influences the performance system of the ministries, their
output influences the performance system of the executing agencies
(department development, corporations, etc.). Their output
influences the performance system of projects. Consequently,
improving efficiency 1in government generally, and projects
specifically, will be the result of 1improving interdependent
performance systems.

2. Application in the Bangladesh Project Environment

The contents of performance in this study are the decisions
and actions taken at each level regarding project cycle activities.
In the planning phase there is an interchange among levels
regarding the purposes, design, resources, etc. of projects. In the
approval phase project proforma (PP) flow upward for approval
according to prescribed procedures. In the implementation phase,
approval requests for specific implementation actions (procurement,
staffing, etc) flow upward according to prescribed procedures, and
back to the project level for implementation. During monitoring and
evaluation, data regarding the progress of projects is collected
and reported to concerned officers in their respective levels.

What this and preceding studies of project implementation have
found is that the performance output of each government level is
frequently delayed, thus actions at the project level are delayed
by the sum of delay in all the preceding levels. The magnitude of
the cumulative effect 1is shown in "The Case of the Order for
Handling Equipment” (Annex D). Fifty four separate actions,
covering a period from August 1981 to November 1982, were taken,
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each in prompt response to the preceding action, in order to
accomplish critical procurement, originally promised in 15 days
(Chadha, 1989:276-279).

The causal constraints which result in delays in the project
cycle, are indicated in Figure 2.

FIGURE 2

PRIMARY CONSTRAINTS IN PROJECT CYCLE

DISTRUST
J ' 4
Over Diluted
Centralisation Accountability
{ |
N
Inadequate Procedural
Human Resource Complexity
Base
Inappropriate
Project
Climate
DELAY
Projecte—| Planning Approval Implementation (—>Project
Inputs Phase Phase Phase Outputs
0 A

Monitoring
> and
Evaluation Phase
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These constraints are: a bureaucratic culture based on distrust;
leading to overcentralisation of decision making structures and
accountability systems which overlap with each other, diluting
the intended effect; procedural complexities; a bureaucratic
climate which inhibits bold and timelv decisions; and a resource
base which lacks, human, logistical and financial resources
(Chadha, 1989; DAI. 1988(a); World Bank, 1988; World Bank, 1987).
Figure 2 may also be used to analyse donor based delays in all
aspects of the project cycle. That is, many delays occur because
donors distrust host government practices. This leads to
centralisation of control in the donor agency, and widespread
systems of accountability involving donor field and head offices,
both of which lead to procedural complexity. In projects with
multiple donors, the complexity is increased since donors tend
not to relinquish autonomy.

These factors are the primary constraints to more effective
and efficient projects. They affect performance in each phase of
the project cycle, primarily by creating delays.

The dominance of delay as a problem throughout the project
cycle suggests a search for underlying causes. What is it that
officers are waiting for during a delay period? Generally, they
are waiting for a chain of individuals, in various organisations,
in sequence, to review, comment and finally make a decision which
will permit an activity to proceed until it shortly reaches
another "review/decision”" point.

Figure 3 below demonstrates this pattern. It reveals a
system of checks and balances, widely spread throughout
government, frequently held together where the decision chains in
different agencies or ministries intersect, by committees of
government officials whose busy schedules make finding common
meeting times very difficult. The decision chain reflects a
concern for accountability, making sure that no action is taken
that might be inappropriate.

Appropriateness,in the context of many bureaucracies,
including that of Bangladesh, means more than simply an
administratively logical decision; it means a decision that will
not be against the wishes and interests of one’s superior.
Superiors, aware of the complexity of rules and the possible
inadequacies of the education and training of their subordinates,
are reluctant to trust them. Junior officers, uncertain of the
wishes and interests of their superiors, do not trust their own
Judgement. The net effect is that in aimost all cases, the
decision chain has a long, uphill angle, and two primary
characteristics: overcentralisation and diffusion of
accountability.
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FIGURE 3

BARC PROCUREMENT
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(Source: Paul Hardin, BARC Consultant. See Annex E for more
details) )

Why do these characteristics exist? Because they embody a
key value at the root of bureaucratic culture - - distrust of
others. The sense of distrust has resulted in a need for controls
throughout government, whose main effect is to seriously slow_
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down the functioning of government, without producing the

intended effects for which they were created. Chadha descr ibes
the impact thus:

"Looking at the set-up of procedures and the continuous
changes that are brought in it, one feels that the systems
are built on a general assumption that everyone is dishonest
unlike the West, where by and large, systems are built on a

general assumption that everyone is honest.” (Chadha,
1989:247)

It should be noted that distrust is not unique to the
Bangladesh bureaucratic environment. It is a common management
problem everywhere in the world. However, what makes it such a
primary factor in Bangladesh 1is the reality that government,
which essentially means the civil bureaucracy, is the primary
institution in the country...in the economy, in social and
educational affairs, and in political affairs. In other
countries, other strong institutjons offset the effects of
distrust as a value in bureaucracy. For example, a strong,
private sector based on a free market economy rewards efficiency
and promotes trust among all. An easily accessed, impartial legal
system protects and enforces the basis of trust.

In addition to producing a dysfunctional pattern of
accountability and delays, bureaucratic culture also produces a
climate within bureaucracy which inhibits bold, timely action; it
provides little incentive to develop "improved” projects which
could serve as effective and efficient models for replication
elsewhere within the nation. The result is that previously
approved project.s are frequently replicated simply because they

are ‘"safe” and expedient, without adequate evaluation concerning
their efficacy.

Independent of these factors, delays also result from an
inadequate human resource base. If all the above constraints were
removed, project implementation would still be less than desired
because it is widely reported that there are not enough
appropriately trained officers to carry out the diverse and
highly skilled tasks in the project cycle phases. ln addition to
a shortage of staff, many of the existing staff need additional
training to keep up with changing project management technology,
as well as frequent changes in rules and procedures.

There is also reported to be a scarcity of logistical
resources, i.e. the tools of project planning, management and
evaluation, including computers, photocopy machines, vehicles,
etc. During the implementation of projects, there is also a
shortage of financial resources for the procurement of goods and
services, and for meeting the local currency requirements in
donor-aided projects.
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The outcome of the delays caused by these constraints is a
set of specific problems in the project cycle. There have been
numerous studies to identify the key problems: Table 1 indicates
the ranking of problems in five recent studies. While these are
Just a few of the studies and reports reviewed in the course of
this study, these five are cited because each attempted to analyse
problems across major development sectors and all phases of the
project cycle.

TABLE_ 1

RANKED PROJECT IMPLEMENTATION PROBLEMS 1IN SELECTED STUDIES

HORLD BANX HORLD BANK OAI / cORB CHADA [HEO
1987 1989 1988 1989 1989
1. Primary delay due 1. Procurement delays 1. Discontinuty bet- 1. Lack of time 1. Insufficient
to insufficient funds. ween macro plan ¢ concept re allocation of money.
. "Project Cycle". projects,

2. Delay in approval
dve to staffing con-
straints in PC &
Hinistries,

3. Delay in approval
due to micro manage-
rent review (details)
at pC.

{, fund release
procedure,

9. Land acquisition,

6. Del3y in appointing
key officers,

1. Procurement,

8. Consultant recruitment.

9. Project management
detegation/motivation
issues.

2. Local currency
shortage (spread too
thin; too many
projects),

3. TA Consultants.

4. Recruitment &

stafting of

projects.

5. Land acquisition,

6. Project monitoring.

2. Delays in all
phases,

3. Local resource
shortage (financial
and human.)

4. Inadequate data
throughout all phas-
es of projects,

5. Project managenent
no flexibility or
delegation of
authority.

6. Existing Bureauc-
ratic culture:

over centralisa-
tion.

1. Procurement,

8. Coordination of
inplenentation.

9. Honitoring &
Evaluation.

2. Centralisation of
avthority delays at
every decision point.

3. Procedural rigid-
ity.

4. Project manage-
nent skills,

5. Technical skills
in project implemen-
tation phases,

6. No accountability
systen,

2. Pelay in project
approval.

3. Frequent transfer
of project directors.

{. Delay in tender
formalities, work
order issue, stc,

5. Delay in revision
of projects,

6. Delay in Jand
requisition,

1. Delay in arrange-
sent of project
funding.

8. Delay in alloca-
tion of building
materiale, goods &
equipments/nachinery,

9. Delay in accomp-
lishing contracts
with donor,



The findings are important: first, they 1indicate that the
government has been able to achieve success in responding to some
of these problems. Evidence of improvement is offered by recent
government orders relating to fund allocation and release for 1989-
90 development projects. The administrative ministries and
divisions can make a single allocation fund for three installments.
But the fourth installment must correspond to the provision of the
revised ADP. For revised unapproved projects, allocation and
instalimentwise break up needs prior concurrence of the Planning
Commission and the Ministry of Finance. For unapproved projects,
allocation, installmentwise phasing and release can be made only
with the approval of Planning Commission and the Ministry of
Finance. For CDST of approved projects, fund allocation and release
can be made by ministries and divisions in two equal six monthly
installments provided a bank A\C current in favour of Customs
authorities at ports has been opened and this fact is noted in the
Tist of ministries, divisions and agencies c¢irculated by the
Ministry of Finance. For revised approved and unapproved projects,
fund allocation for CDST can be made on Customs’ verified demands
with the conhcurrence of Planning Commission and Ministry of
Finance. (GOB, Ministry of Finance, 1989).

Second, the studies 1indicate that some of the key problems
are not 1likely to be solved 1in the short term, nor without
considerable commitment, since they are caused by . constraints
embedded in the prevailing norms and values of the bureaucracy.

In the next section, the consequences of inadequate resource
base, inappropriate climate, overcentralisation and diluted
accountability will be analysed in each phase of the project cycle.
Recommendations to overcome the constraints and reduce the problems
follow the analysis. (In order to get a quick overview of the
nature of the project environment, and the way the constraints
identified above are manifested, the reader may wish to scan the
summary of a development project case in its entirety from planning
to completion. The Meghna Dhonagoda 1Irrigation Project is
summarised in Annex F for this purpose (Chadha, 1989:225-226)).
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II1. CONSTRAINTS and RECOMMENDATIONS

A. Planning Phase: ®

1. Human Resource Needs

1.0 Previous studies regarding development planning point to
the need for the Planning Commission to devote more time to the
development of macro economic plans, and less time engaged in
activities related to the plianning and approval of development
projects. The reason the Planning Commission allocates as much time
to micro-level planning is because there is a need for rigorous
scrutiny as most agencies and planning cells have Jlimited
capabilities to plan and scrutinise projects due to skilled
manpower shortage. It is reported that many of the planning cells
in ministries are not staffed at the sanctioned level (in terms of
BCS Econ cadre). This information seems to be confirmed by the data
shown 1in Table 2, which 1indicates that out of 204 sanctioned
positions, 68 are vacant. Not all ministries have planning cells,
making the task of planning more problematic in those ministries
without an office for that purpose.

Table 2

SUMMARY OF SANCTIONED STRENGTH AND ACTUAL POSITION OF BCS ECONOMIC
CADRE (EXCEPT MINISTRIES OF PLANNING, CABINET DEFENCE, FINANCE AND
THE ELECTION COMMISSION)

! Ad1.C | JC }{ DC ! AC ! RO ! Total
SANCTION 1 1 31 s 109 208
IN POSITION 0 3 23 47 63 136
*VACANT 1 4 8 9 46 68

————— . i n e e e -t - G - — S " - e Mot Gee S e e et e e R A A S S - - S S T — W " Sn it e e —

* Inclusive of incumbents on training abroad and positions

occupied by others.

Source: Mr. Imdadul Huq, Ministry of Irrigation, Water
Development and flood Control.

1.1 It was also reported to the study team that many of the
officers in planning cells lack appropriate skills for planning

Planning Phase in this study includes project
identification, aspects of appraisal and preparation
activities.
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development projects ‘. Frequently, those who are given the task
of preparing a PP may have technical skills 1in the area of the
project (e.g. construction, irrigation, education, etc.) but little
or no knowledge or experience in PP preparation. This situation
produces delays and inaccuracies, which 1in turn produce more
delays. One of the main causes of failure to achieve project
objectives, as mentioned in the 87-88 IMED Annual_Report, is the
number of defects in pre-investment feasibility studies and the
subsequent project designs, which are the products of the planning
phase. :

1.2 Lack of training capacity in relevant training institutes
Timits the ability to respond to staff shortages, assuming that
government had the resources to fill all positions. It is estimated
that only a small portion of the new recruits to the planners’
cadre --BCS (Economics)-- is able to take the "functional" course
in planning at the Academy for Planning and Development (APD).
Others must learn their planning skills on the job, usually without
adequate supervision. Reasons for the training short-fall are said
to be related to the significant increase in demand for foundation
training courses at the cadre training academies, resulting from
the upazila decentralisation initiative.

1.3 1t may be advisable for APD to concentrate on providing
specialized courses in project planning, implementation, monitoring
and evaluation, and to conduct consultancies for government and
others involved in development projects. Upgrading training content
in APD courses would contribute to a more professionally prepared
human resource base in planning cells. A review of training
curricula concerning project planning suggests that specialised
topics are not covered in depth, nor is sufficient time provided
to develop adequate skills during training. Training methodology
and follow—-ups may be improved by extensive use of simulation
exercises and workshops, and feed back after returning to job
situation.

1.4 1In general, the government’s approach to training should
follow certain basic principles: (1) training should be based on
needs assessments determined through data gathered from officials
in the positions to receive training, and their supervisor; (2)
training should be competency-based; (3) training should focus on
changing performance in the actual work situation; and, (4)
training should involve all whose performance directly contributes
to the efficiency of a given work unit. Application of these
principles would mean considerable emphasis of on-job-training
(0JT) and use of APD and other training institutes to assist in

These <kills include socio-economic impact analysis,
cost-benefit analysis, technology 1impact analysis,
budgeting, project management, procurement and other
skills specific to development sectors.
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determining needs, providing training for basic and advanced
competencies, and supporting ministries and implementing agencies
in training officers to conduct OJT effectively. Annex K provides
a detailed model for determining management needs, which, with
appropriate modification, might be used as the basis for needs
assessment related to all phases of development projects.

1.5 Another step which government could take to address the
skill shortage problem would be to institute a pattern of rotating
officers through planning, evaluation and project implementation
roles, in ministries, implementing agencies, and projects within
allied areas or sectors. At the same time, short term assignments
in planning cells of training staff from APD would help ease the
shortage of staff 1in those cells, and provide ¢trainers with
valuable experience, as would a general practice of assigning all
faculty members from APD to PC, planning cells, implementing
agencies and projects for periods of up to six months.

Recommendations:

Short_Term: 1. Government should take steps to increase
the capacity and capability of project planning
skills in ministries and implementing agencies
by using qualified local consultants and by
making greater use of transfers to place
qualified staff where planning needs are
greatest, such as bringing more technical cadre
officers to the PC, transferring qualified
staff from PC to planning cells, and using
lateral entry, as necessary.

2. Government should adopt a policy to rotate
non-cadre officers and officers in economic,
administrative and technical cadres within
allied sectors, and among project, agency, and
planning cell postings. This policy should be
specifically provided in career development
programs. Normal rotation should be within the
sector up to the rank of Deputy
Secretary/Deputy Chief.

Mid Term: 3. Government should direct that training needs
in the Planning Commission and the planning
cells in ministries and implementing agencies
be determined on the basis of needs assessments
to specify the type and 1level of specific
planning skills needed at project, agency and
ministry levels,

4. Government should provide planning cells in
ministries and implementing agencies with the
number of skilled officers that results in
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satisfactory planning and monitoring of
development project activities.

2. Logistical Resource Needs

2.0 In the Planning Commission and the planning cells the
following shortages were reported: a shortage of computers and
software for planning purposes (from macro 1level planning to
project planning); an inadequate data base; a "desperate" shortage
of photocopy equipment (reportedly only one in the entire Planning
Commission); and, a shortage of vehicles for planners/evaluators
to visit project sites. An example of the increases in efficiency
which can be gained with good tools was provided by the head of a
planning cell which has limited computer capabitlity. Before being
assigned to this position he was in a similar position in another
ministry which did not have any computer capability. He estimates
that in the new position his cell is able to get twice as much work
done with less than half the staff as in the former cell, even
though the staff in the new cell are less experienced than the
staff in the old cell.

2.1 A UNDP Project to provide computers, software and
appropriate training for Planning Division and IMED is regarded as
an important step in the right direction. It 1is advisable for
reasons of cost, ease of use, and effectiveness in 1linking
planning, management, and monitoring functions, from Planning
Commission to projects, that new computer technology acquired have
the following characteristics: "user friendly"”, networking, open-
system (such as Unix), and based on PCs rather mainframe
techhnology. It is also essential that training in the use of
computer technology be designed and implemented in such a manner
that users... from planning, development, and monitoring offices,
from PC to implementing agency levels... train together. Joint
training 1in new systems 1is an effective way to overcome
institutional and structural gaps between PC and the ministries.
The Mational Computer Board may be consulted for system design,
hardware and software acquisition, and training.

Recommendations:

Mid-Term: 5. Government should continue to improve the
quality and coverage of the database for macro
economic planning.

6. Government should continue the acquisition
of appropriate computer technology for planning
and evaluation activities at ministry and
agency levels, and should assure that necessary
training is provided for wuse of this
technology. However, continued acquisition
should be based on a careful review: to
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determine which departments/division§ of the
ministries and agencies need what types of this
technology, and in what numbers depending on
their existing and future work load resulting
from further delegations of responsibilities.

7. Government should acquire photocopy
machines, vehicles and other logistical
resources deemed <critical for efficient
functioning of planning offices in ministry
and agency levels. Whenever possible, means
should be developed which encourage offices to
share resources.

3. Delegation and Accountability in the Planning Phase

3.0 The most signhificant consequence of centralising project
level planning in the Ministry of Planning 1is the lack of time
available for macro level planning of national development, and
assuring the linkage of policies, programmes and projects. Five
Year Plans are designed to set sectoral priorities and goals, with
the intent that the Annual Development Programmes will provide
yearly agendas for meeting those goals. But what happens is that
the Planning Commission is preoccupied with project micro-planning
due to reasons discussed earlier, and does not have the time to
develop and monitor sectoral allocations in the ADP.

3.1 1Instead, the question of how much 1investment (both
foreign and 1local) goes into each sector is determined by an
essentially uncoordinated amalgam of donors pursuing their own
notion of Bangladesh's priorities, more or 1less independently.
The yearly Paris meeting and the local consultative group in Dhaka
are supposed to provide some coherence to the overall development
effort, but in fact what gets included in the ADP really depends
on which donors, 1in combination with which GOB implementing
agencies, are pushing favorite projects. Table 3 shows that annual
allocations by sectors do not reflect FYP priorities. What 1is
observed are deviations right from the start of a FYP, which may
have been caused by the weak linkage between the FYP and the ADP,
among other reasons.

The agricultural sector, for example was slated to receive almost
11 percent of development expenditure, but in the first year's ADP
within the Third FYP (i.e. 1985-86), it was allocated less than
eight percent, and in the revised ADP it received six percent. The
physical planning, water supply and housing (PhP, WS&H) sector, on
the other hand, was to receive less than 2.5 percent, but in fact
received four percent or more in four of the five ADPs generated

in the Third Plan. Similarly, the water resources sector received
significantly more than planned in four of the five ADPs.
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TABLE 3

SECTOR WISE ADP ALLOCATIONS AND REVISIONS DURING THE THIRD FIVE YEAR PLAN-
{Figures in percentage)

Annual bevelopment Programees

............................................................
...............................

. '
Sector 1eye 1785-86 ' 1986-87 H 1981-88 H 1988-89 E

t
|
! ' 1989-90
olanned.__:alloched R@vlscdfellgcesgq Revised.Allocated Revised!Allocated Revised! Allocated
. ] 1 : : R H S
Lodgricultore 1086 1 764 6.07 1 7.01  6.80 ! .38 ! :
2. Pural develop.  B.88 ! 3.83  3.57 ! 391  3.98 ! 499 ?.Zﬁ ! ::5? 3'13 : lg':;
3. Nater W?S. 12.2¢ ! 14.30 15.00 V1387 11.93 113,23 14,65 ) 15.27 ”.2;3 : IS.GU
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S, P.ruﬂr 19.41 V20,50 22.81 V18,386 22.9% 1 2.98 20,92 } 18.29 |7-33 : l‘.”
6. 0i1,fas & MR 6.0 ) .87 6.63 ' .48 5.16 | 5,50 5.80 ! 5.69 3‘92 : ‘.°|
Lofomsport o HLIS D950 836 1 9.86 1075 ) L8l 1227} 1520 15980 12.6]
8. Communication L76 0 135 1SS 1 18 18 ! 1.9 2.51} 2.01 3.31 : 2‘67
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2. Sci. tech. res. 020 1 032 0.8 ) 0.2 0.0 § 0.0 009! 042 o006t o1l
1. Kamp. & Labor 042 L 040 0.3 | 026 0.20 1 046 044! 045 001t 020
Total 100.00 | 100.90 100.00 ! 100,00 100,00 1100.00 100.00 }100.00 100.00 | 100.00 h

...........................................................

Source: Third Five Year Plan 1985-99, and Annual Development Prograsses, 1985-84
through 1789-90.

Admittedly, national needs may change over a five year period. 1In
fact, one might expect increasing deviations from plan over the
quinquennium, but as shown above, the deviations between FYP and
ADP do not reflect this type of pattern. This suggests that a lack
of accountability may result in a vulnerability of project planning
to pressures distorting the planning discipline.

3.2 Another consequence of the Planning Commission’s time
diversion is the difficulty of the Ministry of Planning, in
conjunction with the Ministry of Finance, to 1ink macro level
expenditure planning with revenue planning, across the period of
the FYP (World Bank, 1989:94). This is a contributing factor to
the shortage of local currency, which all studies have indicated
is a primary cause of project delays in the implementation phase.

3.3 1t is often remarked that in the present project planning
environment, the interests of those who are going to be affected
by projects are often ignored in planning. Including stakeholders’
interests in project planning is a reguirement that follows from
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the Government’s concern about public participation in development
process. It is not an easy task to institutionalise stakeholders’
interest in project planning at the macro levels, but what the
government can do is to publicise the idea of projects (in which
public participation is deemed necessary) through newspapers or
other information media at the stage of pre-feasibility or
feasibility study, invite public reactions through appropriate
institutionalised mechanism, and take note of them in processing
the project through government’s planning and approval network.

3.4 In order to assist the Planning Commission and ECNEC in
time management, consideration may be given to summarising the non-
policy data that is provided in PPs. It should not be necessary for
PC to rescrutinise sections of the PPs which its senior staff has
already reviewed carefully. Many of the following items in the new
format for PPs (both forms) are concerned with data which is not
vital for policy discussion and might best be summarised: serial
nos.14 to 20, 25(a), 26, 27, and serial 33 and 36 under Part D
which are repetitions of serial nos. 5 and 11 respectively of Part
A; serial nos. 41 to 43 and 45 to 47 under Part E. It may be useful
for the government to evaluate the new forms after some period of
use, in order to improve the choice of information required for
review at various levels.

Recommendations:

Short-Term: 8. Government should reduce details and
highlight policy issues and issues critical for
policy implementation in review of PPs by PEC
and ECNEC.

Mid-Term: 9. Planning Commission should reaffirm the

roles of the ministries and agencies as regards
development project planning, with ministries
having the responsibility for integrating
project goals with sector goals according to
parameters established by the Planning
Commission,

10. Government should modify the Instructions
and Guidelines on Processing and Implementing
Development Projects to ensure that appropriate
socio-economic analysis of projects be based
on recent field data or on actual field visits,
if so warranted by the project proposal.
Government should publicise project ideas at
the stage of pre-feasibility/ feasibility study
and create receptive attitude in government
regarding public opinion in planning and
approval phase, through training of government
officials and representatives of stakeholders
regarding techniques of effective public
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participation in development projects through
appropriate institutions.

Long Term: 11. Government should direct the PC to focus
on national development planning...developing
the Five Year Plans and modifying them on an
annual basis; developing an integrated ADP and
Revenue Budget as an annual linkage to the FYP;
setting specific development targets for
intersectoral and sectoral programmes which
are directly linked to FYP through the ADP,
and assuring that Core projects, regardless of
their source of approval, are designed to
contribute directly to national development
priorities.

B. Approval Phase

1. Overview

1.0 Delays in approval exhibit a pattern which has apparently
remained more or less constant over the last decade and more. A
GOB study conducted in 1975 showed that for a sample of 25
projects, the average time to process a PP in the early 1970s was
406 days (GOB, 1975: 6). Thirteen years later, the DAI/CDRB study
found that the average length of time required to process its
sample of 33 projects was precisely the same: 406 days (DAI,
1988a:47). Other studies from the 1980s show similar or even longer
delays in project approval (see Chadha, 1989: 68-70).

1.1 Frequently, the PPs are sent back, even for minor
corrections, to the implementing agency to be redone (in some cases
more than once) and finally to the Executive Committee of the
National Economic Council (ECNEC) for the final approval, in some
cases. Each of these steps (and the sub-steps within the steps)
is time consuming. The last step (from PEC approval to ECNEC
approval), for instance, took an average of 182 days, according to
the DAI/CDRB study’s (1988: 47) sample data.

2. Human_Resource Needs

2.0 A primary cause of delays in the approval phase is
reported to be inadequate staffing at the ministry and implementing
agency levels, as shown in Table 2 earlier. This results in poorly
prepared PPs sent onward. The PPs arrive at the relevant sector
division at the PC, and are reviewed and presented to the Project
Evaluation Committee (PEC), for analytical discussion. Because of
defects 1in preparation and inadequate attention at the primary
review stage, they are scrutinised in detail, sometimes at the cost
of proper attention to the relationship of the project’s purposes
and goals to development policy.
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2.1 The reasons for the inadequate human resource base
discussed in the planning phase also apply here, since essentially
the same offices in the ministries and agencies are involved in
planning and pre-approval review. In addition to causing delays,
skill 1inadequacies inhibit delegation of approval from Planning
Commission to ministries and implementing agencies.

3. Delegation_of Approval Authority

3.0 In order for the Planning Commission to have the

necessary time to carry out its macro planning responsibilities,
it needs to shift some of the project review and approval
responsibilities to other approval levels. This shift may happen
in a responsible way if there is adequate capability at other
levels. To identify capability, the current workload and
performance in the following areas would need to be assessed:
(i) project planning at agency/department 1level; (ii) project
scrutiny at ministry level; (iii) project implementation at
agency/department level; (iv) project monitoring at agency,
department and ministry level; and, (v) project evaluation at
ministry level.

Information from IMED reports, ADPs, Planning Commission’'s mid-term
reviews and the Sector Divisions’ first hand experience in working
with ministries and agencies should provide a sound basis for
developing a set of criteria for determining capability. 1In
addition, an intensive analysis of skill needs of these levels of
selected ministries, departments and agencies should precede action
programmes to augment and upgrade skills through transfers/fresh
or short-term contract appointments, or recruitment and training
of new and lateral entry officers. Only on a carefully developed
and adjudged capability base should piiot delegation begin.
Simutaneouslyly, efforts should also be mounted to build up
capability in other ministries, agencies and departments.

3.1 There have been recommendations to change the approval
Timits in many of the previously cited studies. The need for this
was also discussed frequently by interviewees in this study. If
the approval limits shown in the recommendations below had been
put into effect last year, the PP work of the Planning Commission
would have been substantially reduced, as shown in the following
data (based on the 1988-1989 Annual Development Programme):

Number of Projects Under

Present Proposed
Approval Limit Approval Limit
Category A: 96 186
Category B: 95 237
Category C: 489 257
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It is recommended that the change in approval authority limits be
phased in, starting immediately with those ministries which have
demonstrated a capability for efficient and effective preparation
and review of projects. For example, Ministries of Public Works,
Energy and Irrigation are frequently cited by government officials
and donors as having the capability to make effective use of
proposed delegated authority.

3.2 It is recognized that not all ministries and implementing
agencies have the capability at present to implement actions as
proposed. Careful monitoring by the Planning Commission should be
the basis for continuing delegation. At the same time, Planning
Commission, in conjunction with other governmental entities should
identify necessary steps to strengthen other ministries and
implementing agencies which have important development project
activities, and support the implementation of those steps.

3.3 With respect to project revisions, consideration should
be given to procedures which eliminate the need for full review of
PPs in the 1ight of proposed revisions. Revision review should be
confined to the proposed revision, except when the proposed
revisions clearly impact other aspects of the project.

3.4 Centralisation of the approval phase is also the result
of growth in average project size, while maintaining the approval
1imits constant. This fact is shown in Table 4. Average project
size, across all development projects, has grown from Taka 1.37
crore in 1980-81 to Taka 6.85 crore in 1989-90. The result is that
fewer projects are approved at the "A" and "B" levels. In the 1988-
89 ADP the average size of new projects grew to over Taka 35 crore.
Only 16 of 57 new projects fell into the "A" category, accounting
for less than one percent of total projected funding, "B" category
accounted for 5 new projects, while "C” category accounted for 36
new projects and more than 98 percent of anticipated spending (data
from Planning Commission, 1988 c).

3.5 Growth in average project size reflects an attempt to
reduce the number of projects, so as to reduce delays caused by
congestion in the approval process. Some have reported that the
reduction in numbers was achieved by merging several projects,
rather than designing fewer projects. This parallels similar
efforts within some donor agencies, where , because of staff
reductions, projects in the development phase were merged.

3.6 There are some who feel that the number of projects
included in the ADP each year is still much too large (World Bank,
1989:69). The 1large number of both core and non-core projects
reflects the difficulties within and across ministries in achieving
political and fiscal accountability within the politics of the
budgetary process. The weakness in accountability results in over-
estimation of the revenue surplus, under budgeting for ongoing
projects, and inclusion of too many new projects (World Bank,
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TABLE 4

NUMBER AND SIZE OF PROJECTS IN ANNUAL DEVELOPMENT PROGRAMME

— e e o e e ot e A e o e A T e . S D G e i 0 Pt D A W e S o e o S 0 S 4 b 4 ik o B8 B Gt P P . T W T S G T S S M B e

Year Number of Avg. size Increase Over GDP
Projects in Tk. crores Previous Year deflator #

toso-s1  1ses .37 - -
1981-82 1726 1.72 25.5% 12.71%
1982-83 1128 2.26 31.4% 5.0%
191384 910 3.37 49, 1X% 16.4%
1984-85 828 3.85 14.2% 14.9%
1985-86 637 4.49 16.6% , 5.8%
1986-87 648 5.79 29.0% 12.2%
1987-88 684 6.18 6.7% 10.0%
1988-89 676 6.56 6.1% -
1989-90 692 6.85 4.1% -~

Sotrce: GOB Annual Development Programs. GDP deflator data from
World Bank Data.

1987:93, World Bank, 1989:69). These outcomes further constrain the
approval and implementation of development projects.

3.7 The project approval phase may be vulnerable to pressures
which distort the public interest. Mechanisms of accountability
need to be strengthened in order to assure that the approval
process may continue to serve the public interest. It may be
advisable to strengthen the present scope of rules and regulations
concerning standards of conduct so as to better regulate conflicts
of interest. Rules which open project approval meetings to the
public may be considered as a way to provide the public with
opportunities to verify the appropriateness of factors being

discussed in project approval decisions, or to keep the public
informed of approval decisions.

3.8 It is widely reported that a source of delays in the
ptanning and approval phases is the limitation of authority to sign
on behalf of government by members of Economics cadre (and others)
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who are in positions of responsibility, but who lack authority to
discharge their duties because of interpretation of present rules.
Clarification of functions and rules, combined with increased scope
of signing authority, when appropriate, would reduce delays.

Recommendations:

Short-Term:

’

12. Government should raise project approval
1imits for investment projects so that fewer
projects require full PEC and ECNEC review,
either for initial approval or for revisions
to approved projects. Delegate more approval
authority to ministry level, subject to clearer
development goals (sectoral parameters) and
budget allocations established by Planning
Commission.

Recommended approval 1limits for investment
projects are as follows:

Proposed Present

(Crore)
Category A: under 5 under 2
Category B: 5 - 20 2 - 5
Category C: over 20 over 5

An automatic adjustment may be made at the end
of each FY to keep this value in real terms.

13. Ministries and Divisions should move
appropriate authorities, if so required in the
interest of work, to include in Schedule 2 of
the Rules of Business all Class 1 officers,
including Research Officers to Chiefs or
equivalent positions, with authority to
discharge their duties (i.e., to sign letters
and documents on behalf of government)
regardless of cadre affiliation.

14, Government should put greater emphasis on
pianning cell reviews before sending PPs up
for further processing. This can be achieved
by requiring sector division and technical
staff from agencies to participate in joint
review sessions at the planning cell level.

15. It may be useful to assign responsibility
for monitoring project approval to the four
substantive divisions of the Planning
Commission, and have each report regularly to
government on the approval status of projects.

W
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C. Implementation Phase .

1. Overview

1.0 Problems preventing efficient project implementation
constitute a lengthy 1list. Many of the problems are the
consequences of actions or inactions in the planning and approval
phases, such as the persistent problem of local currency shortages.
Many problems may not exist if greater financial and administrative
authority were delegated to project directors (DAI, 1988(a); Worild
Bank, 1989, Chadha, 1989), while some problems may continue because
some project directors do not use available authority, or use it
ineffectively (World Bank, 1987:99).

1.1 Delay is the most common complaint during this phase,
and the cost of delays in project implementation increases project
costs by approximately 35 percent, and extends the time of project
completion by more than 60 percent beyond the original completion
date (DAI, 1988(a):12). Because Bangladesh depends so heavily upon
development projects, the impact of the cost of delay is severe.
The extent of cost overrun is seen in the following data, from the
IMED 1987-88 review of projects (Chadha, 1989:291).

COST_ OVERRUN NO. OF PROJECTS

100-200% 5
200-300%

300-400%

400-500%

500-600%

600~-700%
over 700%

DWN = O N

2. Project Management:

2.0 A key 1limitation to the efficient implementation of
development projects is the lack of authority delegated to project
directors. Under present conditions, most project directors do not
have adequate control over resources used on a daily basis, and
have 1little discretion or flexibility in their use. that in
Ministry of Agriculture, that project directors have "full”
authority, but this 1is an exception. An important step towards
efficient project implementation is delegating to project directors
full authority to use resources provided by the PP, and the
autonomy needed to focus on the tasks of management without undue
interference from implementing agency and ministry.

2.1 There is a presumption that opportunities to delegate
authority are often rejected, reflecting poorly on the person who
does not respond to the opportunity. However, this may be a very
rational decision, based on the current situation in Bangladesh.
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(Annex G is a case entitled "Delegation of Power: An Insider’s View
of the Options”. The case examines the 1logic of not accepting
delegated authority, given the possibilities of corruption.)

2.2 Turn-key projects represent an approach to 1improving
efficiency of project implementation that has increasing use in
Rangladesh. This approach is most useful in certain types of
projects, such as construction. There may be 1imitations to overuse
of the approach, since it 1inhibits the transfer of technology
acquired through the process of project implementation. It is also
reported to be were costly. However, as an alternative method, used
with careful consideration of short term and long term benefits,
it may be considered more widely in Bangladesh.

2.3 A practical, successful way to begin changing the climate
of projects, and having a significant impact upon efficiency may
be through the introduction of "employee involvement"” techniques,
such as Quality Circles. Through the use of this technique,
employees in a work unit learn to use group skills to improve the
quality of work output through group analysis and problem solving
of specific work procedures. In Singapore, government and private
sector have made extensive use of Quality Circles, and this
technique is given credit for improving efficiency. On the basis
of these gains, government employees have received substantial
bonuses. Government should consider ways to encourage the of use
such techniques in Bangladesh.

2.4 A common problem 1in project management worldwide is
coordinating the timely use of resources to produce the project’s
expected resultas. Even under the best of circumstances it is
impossible to forecast all the factors which can affect project
efficiency. A standard practice in some countries for controlling
uncertainty and providing better use of project resources is the
development and use of a project manual or handbook which specifies
responsibilities, tasks, resources, schedules, standards, and other
vital information. While all projects are different, the processes
of managing them are sufficiently similar that numerous
standardised project management handbooks exist, ranging from
massive construction projects to small training projects. The
project handbook is to the project director what the battle plan
is to the general...a working document which anyone in the field
staff can use to carry on if there is a change in command. Such a
tool may be very useful in the project environment of Bangladesh.

2.5 Much of the efforts of project management are concerned
with issues of coordination. It is reported that coordination
efforts are hampered by the current structure of ministries, in
which functions of planning, implementation and monitoring are in
different Wings. A_study is_underway through_the Coordination Wing
of _the Planning_Commission to_determine ways_to_improve project
coordination. The Study team recommends_that _issues of coordination
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chouil continue tc be expioredg ir order to improve the efficiency

of project management.

Recommendations:

Short~-Term:

16. Government should delegate to project
directors full administrative and financial
authority as follows:

a. regarding delegation of administrative
powers: 1. Disciplinary Action: delegation to
project directors full authority for initiating
disciplinary action for all persons placed
under their administrative control. 2. 211
Other Administrative Powers: delegation to
project directors full administrative powers
concerning transfers and posting (where project
has more than one site, or project director has
more than one project), and granting of leave.

b. regarding financial powers specified in
Delegation of Financial Powers for the

Execution of Development Projects of the Annex

to GOB, Ministry of Finance No.MFD-1/Bt-1/Misc-
I(31)/82-83/3 of August 3, 1982, to grant
project directors of approved projects full
powers for all 1items therein except Serial
No.1, concerning creation and retention of
temporary posts. However, it is recommended
that Serial No.1 be amended to grant project
directors: full power to create and fill
temporary posts for pay scales up to and
including Tk.1650-3020 in an emergency
situation, for a period not to exceed cne year,
and with immediate notification of ministry.

Other powers to be increased relate to: Works
(residential and non-residential under approved
development schemes; repairs to project
vehicles; local purchase of stationery;
purchase of instruments and furniture; hire
charge of office furniture; purchase of
bicycles; charges for printing at press other
than government press, subject to no objection
certification obtained from Government Press;
purchase of consumable stores for operation of
the office/offices; rent of non-residential
buildings.

c. In addition, project directors should have
procurement and contract award authority up to
Taka one crore.
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17, Government should modify relevant rules
and regulations so that once a project has been
approved no further administrative approval is
required for project components.

18. Government should provide briefings to
agencies on the potential uses and limitations
to turn-key approaches to project
implementation.

Mid-Term: 19. Implementing agencies, in conjunction with
APD, should develop a standard project
management handbook and assist project
directors and other key project personnel in
adapting the handbook for the needs of a given
project. (See Annex I for a suggested outline
for a handbook.)

20. Government should provide training 1in
employee involvement technicues that have
demonstrated value 1in raising productivity
(such as Quality Circles).

21, Government should direct IMED, in
consultation with O&M Wing/Establishment,
should develop a pilot project of monetary
reward systems based upon proven cost savings.
In addition, government should promote regular
procedures of employee recognition for
outstanding performance each FY, especially in
project design, target achievement, time and
cost savings and other notable contributions.

22. Government should strengthen rules and
regulations related to standards of conduct,
and their enforcement; and should direct that
training courses at all levels build trust and
accountability into individual and
organisational values.

23. IMED should create an inventory of
successful projects in Bangladesh and give them
wide publicity within "project community” and
training institutions. These may be used as
case studies for all concerned.

2. Local currency shortage

3.0 A major cause of delays is "the paucity of domestic
resources relative to foreign aid 1inflows" as the Planning
commiss o put the matter (GOB, 198%:14). This means that because

35



the GOB 1is unable to put up its counterpart share of development
expenditure, donors release of funds is curtailed. For exampile,
during 1986-87, local currency shortages delayed 120 out of 150
projects of the Roads and Highways Department (Chadha, 1989:253).

3.1 Local currency shortages are due, to a degree, to the
difficulty of government in forecasting public expenditures. There
are a number of reasons for this, including the incompatibijlity of
expenditure categories between revenue and development budgets, and
the differing techniques for handling recurrent costs and capital
budget needs. In addition to these factors, there are pressures
during the budget process to underestimate expenditures. These
pressures also cause an overestimation of revenue projections,
which, together with the government’s need to strengthen revenue

generating capabilities, also contribute to shortfalls in locail
currency.

Recommendation:

Mid-Term: 24. Government should rationalise allocation
of resources to Revenue Budget and Annual
Development Programme so that projects may be
implemented on time and not be delayed by
revenue shortage; strengthen capability of
forward expenditure planning.

A.0 Procurement problems are the result of procedural
complexities, which are themselves the products of
overcentralisation and diluted accountability system. Procedural
complexities breed further problems when acted on by officers
untrained in these matters. Forty types of procurement problems,
covering the entire project cycle, have been identified in this
study and confirmed in other studies. These are classified into
five areas: (i) inaccurate and improper provisions of PPs regarding
procurement, (ii) insufficient skill base requiring procurement,
policies and procedures, (iii) insufficient and inappropriate local
resources and inefficient project management, and (v) interference
to influence procurement decisions.

4.1 Procurement problems are not confined to procurement
procedures only, as is generally assumed. Mere simplification of
procurement procedures, without addressing causal issues of
overcentralisation, more effective accountability and specialized
training is inadequate and inappropriate for improving the level

of procurement efficiency.
4.2 As noted earlier, delays relating to procurement begin

in the ptlanning and approval phases as a result Qf.inaccurate and
improper completion of PPs or as a result of revisions to the
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PPs. As seen 1in Figure 3 earlier, the cormnrlexities of the
procurement procedure, after PP _approval, are inappropriate and
for effective procurement administration. Even if each officer acts
in a timely fashion, the result is excessive delay, as shown in the
Case in Annex D.

4,3 Procurement delays are often the result of donor/
agency/project differences in procedure and judgements. For
example, in a primary education project, procurement was delayed
because the executing agency did not seek IDA approval prior to
floating of tenders, even though those tenders contained items that
were included in the approved project documentation. (DAI, 1988(a):
2/9). Even if 1local procurement is followed, procedures are
lengthy. For example, a review of the process used for local
procurement indicates that 90 to 160 days elapse after receipt of
a request by the BWDB Directorate of Purchase before a contract is
awarded to a contractor or supplier. (DAI, 1988(a): 33).

4.4 A sourrce of delay in procurement is reported to be the
lack of delegation of procurement authority. Professionals in the
field suggest that what is needed for better procurement management
are two types of delegation: (i) authority to approve procurement
proposals (initiation of procurement of certain items including bid
packaging) and, (ii) authority to approve proposals for contract
awards. Some suggest that delegated authority should be based on
functional aspects and considerations rather than present basis of
hierarchy or position. In other words, whenever possible
procurement decisions should be taken at the project level, keeping
agencies and ministries free for effective supervision and
monitoring of quality and timeliness of procurement decisions.

4.5 Procurement professional in Bangladesh feel that Chief
Evecutive Officers of public statutory Bodies / Departments /
Directorates should have full authority to approve procurement
proposals on one step basis (including bidpackaging), when the
items to be procured are included in the approved PP, instead of
present slabwise authority delegated for approved proposals
regarding contract awards. However, in case of procurement of items
not included in approved PP, approval for procurement. should be
obtained from the next higher layer, i.e., the ministry. A s
regards contract awards, professionals interviewed for this study
suggested delegation of authority as specified in the
recommendations below.

4.6 Finally, development assistanhce, procurement, and weak
accountability systems produce a situation that is vulnerable to
interference in order to influence procurement decision for
personal gain., The Intensive Rural Works Programme (IRWP) is cited
as a project victimized by massive corruption, at the core of which
were procurement related activities (Chadha, 1989:221).
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Recommendations:

Short-Term:

Mid-Term:

25. Government may crnsider revising
procurement and contract award authority as
follows: Chief Executives of public statutory
Bodies/ Departments/ Directorates should be
raised to Taka ten crore; Secretary in-charge
up to Taka fifteen crore; and Minister in-
charge unlimited above 15 crore. The Cabinet
Committee on Government Purchase should
formulate and coordinate policies as they
pertain to procurement, and, upon evidence of
deviations, may review specific procurement and
contract award decisions. This recommendation
may be implemented immediately 1in those
ministries and agencies where government
considers necessary conditions already exist.
(In Working Group meetings mention was made of
Ministry of Irrigation, Water Development and
Flood Control; the Roads and Highways Division
of the Ministry of Communication; the
Bangladesh Water Development Board, Public
Works Department, BADC, among others, for
consideration.)

26. Chief executives of public statutory
Bodies/ Departments / Directorates should have
full authority to approve procurement proposals
on one step basis (including bid packaging),
when the items to be procured are included in
the approved PP, and conform to the procurement
schedule.

27. Government should establish new guidelines
for Tender/purchase committees so that members
have professional background 1in relevant
procurement. matters and are drawn from among
project officers or from the department or
Corporation.

28. Agencies should assure that every project
has access to procurement specialists with
current procurement management capabilities,
in specialized areas such as drawing up of
specifications, preparation of bid and contract
documents, bid evaluation, legal aspects and
obligations of contracts, familiarity with
import licensing, shipping, Customs, inspection
and port procedures.
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29. Donors should increase financing for
locally produced resources, and should assist
in promoting means to assure that local
suppliers are invited to compete.

30. DSI should be directed to publish regularly
a 1ist of locally produced materials which meet
procurement standards.

31. Local offices of donors should be given
more authority to approve bid packaging and
approve contract awards.

32. DSI, APD and donors should conduct more
frequent training in procurement, including
mandatory courses for project procurement
officers without previous training or
experience.

33. Government and donors should collaborate
in a full scale study of procurement rules and
procedures in order to streamline the entire
process and eliminate unnecessary steps.

34. Government may consider creation of a
special desk in Customs and CCI&E for purpose
of timely processing of 1import licenses and
Customs clearance for development projects.

35. ERD procurement guidelines issued in 1979
need to be updated and given wider
distribution, since most implementing agencies
are not aware of these guidelines, or copies
of them are not available.

36. Government should eliminate the use of
forms and procedures which are outdated (such
as Forms #2911 and #2908).

37. Time 1limits for procurement decisions,
especially in the case of bids, must be
enforced. If the time limits are not
appropriate, they should be changed.

38. Government should enforce confidentiality
in bid handling procedures, and should
institute more effective controls and
discipline in these matters.



5. Human Resource Needs

5.0 If all the implementation constraints fdiscussed above
were removed, delays would still be a serious problem since human
resource (skill base) constraints still remains. The inadequacies
of the project implementation human resource base are reported to
be: too few officers with appropriate combinations of management
and technical skills; and, too few projects offices with
specialised project management skills (such as PERT, CPM; project
monitoring and evaluation; procurement; accounting; inventory;
etc). In addition the Development Wings 1in ministries and 1line
agencies are said to have similar shortages, and are therefore
presumably 1limited in their capacity to provide management
assistance to projects.

5.1 The reasons for shortages were discussed earlier in
relation to planning and approval skill inadequacies, and apply
here as well. The vacancy rate in project staffing was 27 percent
in Fy85, as compared with 24 percent in Revenue Budget positions
of comparable grade (Worild Bank, 1989:75), indicating that
recruitment probiems 1in projects may be slightly more difficult
than the situation faced in government generally. This may be due
to the difficulty of converting project positions into permanent,
revenue budget positions at the end of project, as well as the fact
that many projects are carried out in regions of the country where
professionals prefer not to live.

5.2 The policy of rotating government officials has a major
impact on project implementation. The 1ife «cycle of most
development projects 1is generally much longer than the normal
rotation pattern of 1ess than three years. This assures that all
key positions in a project are subject to turnover at least once,
hindering the development of efficient project management.

5.3 Another type of staffing problem concerns technical
assistance (TA), which may constitute part of an investment
project, or may be separate, free standing development project.
In recent years, approval of technical assistance has became a
serious bottleneck (Worild Bank, 1987:91; World Bank, 1989:76;
Cchadha, 1989:78; UNDP, 1987:12). The average 1length of time to
approve a TAPP was 300 days, as opposed to the stated standard of
ohe month (UNDP, 1987:13) Chadha states the total time reported by
different donors from submittal of Technical Assistance Project
pPerforma (TAPP) to approval from SPEC and negotiation with ERD
ranged from 2394 days to 682 days (Chadha, 1989:78).

5.4 The reasons for delay are due to more vigorous screening
of technical assistance proposals by GOB than jin earlier years;
limitation of TA funding to donor grant programmes, which 1imit
donor flexibility ; and, the fact that contracting for technical
assistance is essentially a procurement mechanism and subject to’
the complexities of that process as noted above. The government
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changed the approval authority 1levels for TAFP so that line
ministries can now approve TA projects up to Taka 2 million. Prior
to July 1989 the l1imit was Taka 1 million. While this may reduce
some of the congestion, other serious issue remain. The increased
vigor of ERD review reflects a desire by government that more local
consultants be used for technical assistance. It is claimed that
there exists adequate local capacity and that the use of foreign
assistance has not been effective. ERD sponsored a study, done by
local consultants, to support these claims, but the effect of the
report has been limited. Donors who wish to make better use of
local consultants claim to be hindered by a lack of reliable
information about local consulting capacity, the lack of guidelines
from government about appropriate search procedures, and cultural
differences in business development practices.

Recommendations:

Short-Term: 39. Government should modify administrative
regulations to allow staffing of key project
positions to begin as soon as projects are
approved.

40. Government should modify rules regarding
transfer of officers to allow officers assigned
to development projects to remain throughout
the 1ife of project without forfeiting rights
to promotion and increases,

Aid-Term: 41. Government should take steps to strengthen
project management training programs in APD and
other training 1institutions. Steps should
include upgrading the competence of training
staff by emphasising successful project
management experience. The content of training
programs should be based on the outcome of
training needs assessment emphasising skill
development in all functional areas of project
management, including planning, monitoring and
evaluation, accounting, procurement and
inventory control and other areas,

6.0 The impact of overcentralisation as a cause of delays in
the 1implementation phase 1is seen 1in Executive Orders (EO).
Executive orders have the impact of interrupting projects in mid-
stream. For example, EOs may transfer specific officers from
projects, prohibit particular parcels of land from acquisition, or
direct that tenders for procurement be reopened. Or, they be much
more general, such as an Order prohibiting procurement of a
particular type of commodity such as vehicles, which may impact
all projects using that commodity.
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Recommendation:

Short-Term: 412. Government should examine probable impact
of EOs on on-going projects prior to issuance,
to insure that high priority development
projects will not be impaired.

7. Land acquisition:

7.0 Land acquisition procedures create delays during project
implementation. These procedures, which frequently take more then
a year, cannot be initiated until after the PP is approved. The
severity of delays may be such that project outcomes and impacts
are effected. For example, the Karnafuli Irrigation Project
experienced serious delays related to land acquisition. The project
closing date was extended four years for these reasons, and the
flood protection embankment at Halda was not undertaken because it
proved impossible to purchase the required land (Bangladesh
Agriculture Sector Review, Vol III: 21). Whenever possible, steps
should be taken to initiate land acquisition proceedings as soon
as projects have been approved.

7.1 It is not unusual for land acquisition to be delayed
due to temporary lack of 1local currency. This situation may be
resolved by a more rigorous resource programming.

7.2 Another aspect of this problem is that authority for
land acquisition is limited to relatively small parcels; some feel
that this level should be raised in order to expedite project
implementation. However, in a land scare environment, it may not
be possible to raise authority 1imits without careful review of the
situation. In view of the complexity of the issues, and their
policy implications, the Working Group felt that analysis of this
problem was beyond the resources of the study. Government may
consider a special study on the issues of land acquisition in
development projects.

D. Monitoring and Evaluation

1. Qverview

1.0 The Implementation Monitoring and Evaluation Division
(IMED), within the Ministry of Planning has the responsibility for
menitoring and evaluating developmant projeets in Baigladesh. Its
capability to carry oyt these functions has improved considerably
in recent years, according to many officials interviewed, and as
reported in other recent studies. For example, recent donor efforts
have resulted in improvements in data gathering and reporting, as
well as providing training for selected staff in ex-post
evaluation.
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1.1 However, it 1is reported that IMED still 1lacks the
capacity to provide a broad audience with a wide range of
monitoring and evaluation information suited to their needs. It is
felt that there is a need to clarify the monitoring and evaluating
function at projects, agencies, ministry and national 1levels,
determining what data is needed and determining whose role it is
to gather, analyse, and act on this information. It is also felt
that monitoring should be an ongoing activity at all Jlevels,
associated with efforts to improve project management, while
evaluation is an activity needing some degree of independence from
management.

1.2 In its reports, IMED understandably and correctly tends
to reflect the priorities of the Planning Ministry. IMED reports
emphasise the current priorities of the Ministry of Planning.
Reports provide aggregate data on the progress of projects in terms
of approval status, fund utitisation, physical progress and
completion. The unit of analysis for monitoring and evaluations is
the project, since that is the focus of analysis in the planning
and approval activities of the Ministry. Data aggregated on
projectwise base, however is not converted into analysis regarding
the impact of development policies and programmes in the FYP. If
the Planning Commission is able to divest itself of micro-level
planning, and carry out macro-level development planning, it is
likely that IMED will be able to develop the capability to provide
impact analysis suited for macro planning needs. Through UNDP
assistance, IMED and the Planning Commission have begun developing
capability in this direction.

2. Monitoring

2.0 At intermediate 1levels of ministries and agencies,
progress has been made in recent years to develop and strengthen
project monitoring. For example, it is reported that Bangladesh
Water Development Board (BWDB) in particular has introduced an
effective project monitoring system (WB, 1989:78). (A description
of it is provided in Annex J.) However, according to recent studies
on monitoring in Bangladesh, capability and capacity at ministry
and agency levels continues to need strengthening (Swedish
International Service:34; Chadha:1989).

2.1 What is proposed as the basis for the general desjgn of
the monitoring system in Bangladesh is a divisicon of labor such
that IMED continues to have the overall responsibility for

monitoring, establishes the data gathering guidelines and
procedures to be uSed throughout all 1levels, and trains and
coordinates monitoring professional at all Jlevels to assure

consistency in methods and approaches. IMED would continue to focus
on gathering and analysing information related to development on
a nationwide basis. Its data "client” would be the NEC and the
Planning Commission. Rasically, IMED would be assisting ‘the
Planning Commission in determining whether development goals were
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being met through development policies, and what progress current
development programmes were having. IMED has the capability to
carry out this mission.

2.2 Ministries and agencies, perhaps through consolidated
Development Wings and Planning/Monitoring Cells, would have the
responsibility for monitoring performance of projects, focusinhg on
what some call the technical and factual issues of performance.
Technical refers to questions of internal efficiency (determining
if project level work is being carried out satisfactorily), while
factual refers to questions of external efficiency (determining if
project work 1is consistent with specified development goals)
(Swedish International Services, 1988: 48). At the project level,
the function of monitoring would focus on day-to-day operational
issuas of meeting established targets for resource utilisation and
accomplishment of project tasks.

2.3 According to reported information, IMED has made
excellent progress in developing the reports needed to make such
a system work, though full implementation is constrained by lack
of computer capability and staff. An example of a fully developed
and integrated project monitoring system, which combines
information needs of offices of planning, accounting,
implementation, treasury and monitoring is in SETIA in Malaysia.
The SETIA set-up demonstrates the potential for upgrading the
mechanisms of project monitoring and evaluation into a system of
accountability, since the database of the SETIA system included
detailed expenditure accounts of projects (Annex k).

2.4 In the existing system, IMED sends periodic reports to
ministries and agencies summarising findings on project progress,
based on reports submitted from projects and on IMED visits to
projects. Agencies are supposed to respond to these reports within
a specified time period, indicating actions taken or contemplated
in light of the issues addressed in the report. Agency response to
these reports are frequently delayed, and various explanations for
the delays have been given. Given that the intent of the system is
to identify problems in implementation and correct them, it appears
that this matter needs further attention.

2.5 Project monitoring may be more effective if periodic
feedback from stakeholders 1is 1included in reports on project
implementation, and if project status reports are publicised. This
would help achieve the objective of enhancing public participation
in the development process as well as maintaining public
accountability of development agencies.

3. Evaluation
2.0 Evaluation of development efforts 1is an important
function which may be done independently from project management.

IMED has taken steps to improve its capability to conduct ex-pcst
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evaluation, and has been using external consultants to carry out
some of project evaluations. Continued use of this approach may be
advisable, given the reported staff limitations. Further, it may
be advisable to establish priorities regarding evaluation, with
nationally important projects receiving most attention, and smaller
projects with limited national impact receiving proportionately
less evaluation attention, and fewer resources. (Annex L provides
review of current issues and approaches to impact analysis.)

4. Human_Resources

4.0 Efforts to improve monitoring and evaluation functions
and roles at national, ministry, agency and project levels are
constrained by a reported tack of human resources. IMED has only
fifty four officers to monitor and evaluate the projects being
carried out by government in eighteen sectors. Clearly, that is
inadequate. Furthermore, the mix of professional backgrounds in
monitoring and evaluation activities should reflect the diverse
technical mnature of projects, programmes and policies. However,
despite the large number of engineering projects in Bangladesh, it
is reported that IMED has only one engineer (Chadha, 1989:244). At
present, there are no data available which accurately reflect
either the number nor qualifications of persons with monitoring
responsibilities in ministries and agencies.

4.1 The shortage of diverse skills needed for the broad range
of monitoring and evaluation functions for which IMED s
responsible may be addressed through a variety of approaches. As
mentioned, much of the monitoring responsibility may be delegated
to ministries, agencies and projects, but, as mentioned earlier,
there are reported to be shortages of officers trained in
monitoring at these Jevels in many organisations. Some of the
evaluation worl may be contracted out to the private sector, under
supervision of IMED, as is currently being done. In addition,
continuing efforts to upgrade skills should be pursued through
various means, such as the training recently completed with UNDP
assistance. It is reported that training capacity at institutes
such as APD may need to be strengthened if they are to provide new
sources of trained personnel. While UNDP has provided some
assistance to address skill development much more needs to be done
(DAI, 1988(a):124; SIS:49; Chadha, 1989:244),

5. Logistical Resources

5.0 Logistical needs are reported to be a limitation to
better monitoring and evaluation of development projects. Donors
working closely with IMED confirm the need for improved information
technology, and the skills to utilise such technology. If resources
are made available to acquire additional information technology,
it may be advisabhle to ensure that the characteristics discussed
in para 2.1 page 23 above are observed. The ‘National Computer Roard
may be consulted fTor further guidance. In addition, IMED officials
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report limitations caused by shortages of photocopy machines and
transport, the latter restricting ability to carry out site visits

to projects.
Recommendations:

Short-Term:

43. Government should conduct a detailed
assessment of monitoring/evaluation staffing
needs, on ministry by ministry basis, to
determine capability and needs, and should fil1l
vacant positions with suitably qualified
officers through transfers and recruitment of
new and lateral entry officers.

44. Government should address short term
monitoring and evaluation staffing heeds
through continued and expanded use of contract
services, as well as transfer and contracting
out evaluation studies..

45. Government should review the adequacy of
information technology available for monitoring
and evaluation needs, and seek donor
assistance to upgrade capabilities which are
likely to have a direct impact on monitoring
performance of development projects.

46. Agencies responsible for project monitoring
should take appropriate steps to assure
adequate stakeholder input into the monitoring
process, and allow reasonable access to
information.

47. IMED should increase delegation of
monitoring responsibilities to ministries,
implementing agencies and projects as follows:

a. IMED would be responsible for providing
PC and MEC with evaluation information
concerning progress and impact of
development policies, aswell as providing
government with a summary of monitoring
information, as required.

b. Ministry/agency should be responsible
for monitoring performance of projects
within their Jjurisdiction, according to
guidelines specified by IMED, and should
provide IMED with timely reports,
including recommendations regarding needed
improvements.
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¢c. Project directors should be responsible
for monitoring operational, day-to-day
aspects of projects in order to assure
timely completion of project, and project
effectiveness,

48. Through IMED, government should take steps
to improve the wutilization of donor and
government monitoring anhd evaluation reports
by all parties; donors and IMED should
collaborate in making their reporting
requirements more compatible.

Long-Term: 49. Government should direct the Planning
Commission and Audit and Accounts agencies to
design and implement a management information
system for development projects which provides
Planning Commission, Audits and Accounts,
ministries, implementing agencies, and projects
with accurate, timely information on status of
projects that is relevant to their respective
responsibilities.

E. Coordination_and the Project Cycle

Centralisation of decision making processes creates a permanent
debate on the effectiveness of central authorities or field offices
to coordinate efforts at the project level for better
implementation and achievement of targets. Most large projects
involve a number of ministries and departments, as well as a
diverse group of agencies and organisations outside the government,
creating a need for coordination in all phases of projects.

1. Planning Phase. Coordination in the planning phase entails
bringing together those with a problem or idea and those with
resources. The mechanisms for coordination during steps of planning
have been strengthened in recent years, primarily in terms of
government-donor coordination, ERD, which has the major
responsibility for this task, has improved its capability. The
practice of determining a lead agency in the planning phase, in
projects that are 1likely to involve more than one ministry or
implementing agency is now more widely used than previously, with
some positive results. It is almost always used among donors when
there are multiple donors.

2. Approval Phase, There are frequently delays in the
approval process due to cost component differences between visiting
appraisal reports and subsequent project proposals. These
differences may be reduced by better coordination between appra1=a1
missions and concerned divisions of the Planning Commission, as,
for example, a final wrap-up meeting with the appraisal team under
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the chairmanship of the concerned member of the Planning
Commission. Another area where improved donor-government
coordination is needed concerns conditionalities of projects. While
the concept of conditionalities may be valid in principle, the
application to specific projects requires consideration of the
relevancies of the specific conditionalities within the context of
the requirements of the project. Priority may be given to those
conditionalities which help projects achieve their objectives,
rather than those which help the donor or help government make
changes in an area not directly related to the concerned project.

2. Implementation Phase. Coordination needs are most apparent
during project 1implementation, when resources may have to be
brought from halfway around the world, trying to arrive at a
particular place at a specific point in time. Effective project
monitoring also requires careful coordination in. order to assure
that the right feedback gets to the right person in time to take
the right action. The Asian Development Bank has been using a
monitoting process: involving all the principal staleholders in a
project.. This process is widely regarded as being very effective,
and may be used by other donors.

and lLocal Consultation Group meetings, interaction among donors
and government regarding mutual interests in project monitoring is
limited, and felt to be insufficient. IMED should organise joint
review meetings on a half yearly basis to review project
implementation performance. This may be organised on a sector basis
to facilitate coordination and planning.

4. Monitoring Phase. Other than Tripartite Review Meetings

Recommendations:

Short-Term: 50. Government should encourage the use of
final wrap-up meeting between Appraisal Teams
and sector divisions of Planning Commission to
clarify areas of agreement.

51. IMED should convene half yearly meetings
involving donors, ministries and agencies to
review project implementation performance.

52. Government should provide more public
information concerning development project
decisions and activities at each phase, through
local meetings, press conferences and other
fora, as appropriate.
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F. Implementation Plans

The development of an effective, sustainable 1implementation
strategy to improve the efficiency and effectiveness of development
projects will require considerable political will and substantial
resources. It -will require patient coordination of efforts among
government offices and between government and donors,.

The overall strategy of 1implementing the recommendations
discussed in this report is:

* to inijtiate actions within a 1l1imited scope of
ministries, implementing agencies and projects on a pilot
basis to determine their effectiveness before undertaking
government-wide changes;

* to initiate actions which produce 1immediate and
continuing successes so that a climate of success is
developed and maintained;

* to give priority to actions which can be initiated with
little or no increase in expenditures, and without delay;

* to give priority to those actions which reduce delays
without compromising accountability;

* to initiate prerequisite actions so that subsequent
steps can be taken on the basis of adequate preparation,
such as developing planning capacity in the ministries
and implementing agencies in order to relieve the
Planning Commission of its involvement in the details of
projects at the planning and approval stage;

* to develop a coordinated plan of actions, with long
term donor support, in order to assure achievable
outcomes. )

Using these guidelines, the following Action Plan is suggested.
Reference is made to selected recommendations... only those major
actions which are likely to have most impact on the efficient
management of projects.

The implementation steps should be planned and ccordinated through
an Implementation Committee established by Government, as a follow-
up to the study, though specific actions may be the responsibility
of other government entities.
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ACTION PLAN

1. Concerning decentralisation of planning, approval and monitoring
of development projects:

Recommendations:

Involves recommendations #1, #2, #3, #11, #18 and #19
in the Executive Summary.

Implementation:

The Working Group recommends decentralisation of
responsibilities and authority of planning, approval and
monitoring of development projects, with implementation as
follows:

a. Government should raise project approval 1limits (by
amending “"Categories of Projects” 1in Procedures for
Processing of Projects) for investment projects so that fewer
projects require full PEC and ECNEC review, either for initial
approval or for revisions to approved projects.

Recommended approval 1imits for investment projects are as

follows:
Proposed Present
(Crore)
Category A: under 5 under 2
Category B: 5 - 20 2 -5
Category C: over 20 over 5

An automatic adjustment may be made at the end of each FY to
keep this value in real terms.

b. In the longer term, delegate more approval and revision
authority such that PEC and ECNEC review and approve large,
intersectoral projects with national development priority,
ministries review and approve sectoral projects, subject to
clearer development goals (sectoral parametres) and budget
allocations established by Planning Commission.

i. To implement this decentralisation in a phased -in
manner, the Planning Commissdion would identify those
ministries having the best capability at present for planning
and monitoring development projects. Criteria for identifying
capability were discussed on page 28, along with indicated
ministries. The recommended allocation of monitoring
responsibilities were discussed on pages 46 and 47.



ii. In this initial set of ministries, a comprehensive
needs assessment should bea carried out 1in planning and
development units to identify where human resources may nheed
strengthening, through transfer, use of short term
consultants, or short term, on-job training. (A model
methodology for management needs assessment is presented in
Annex K. This is a general model, which with appropriate
adaptation, may be useful in the context of Bangladesh.)

iii. Simultaneously with steps taken to address the
staffing needs, decentralisation should begin with an initial
set of ministries and proceed in close association through
advice and suggestions from appropriate units of Planning
Commission.

iv. Government should review the decentralisation process
after a reazonable period, and based upon the outcome of that
review, take appropriate steps to further decentralise
planning, approval and monitoring authority to other
ministries.

v. While the initial phasing-in 1is underway, a
comprehensive needs assessment of other ministries should be
initiated. Based on the outcome of this effort, steps should
be undertaken through training, recruitment (including lateral
entry) and transfer to strengthen the planning, approval and
monitoring capabilities of this set of ministries. It is
assumed that more effort and a lonhger time period will be
required to have this set reach an acceptable 1level of
capability.

2. Concerning delegation of administrative and financial powers to
Project Directors.
Recommendation:

Delegate full financial and administrative powers to project
directors. (Recommendation # 6 in the Executive Summary)

Implementation

a. Delegation_of _financial powers

Revise Delegation of Financial_Powers for the Execution
of _Development Projects of the Annex to GOB, Ministry of
Finance No.MFD-1/Bt-1/Misc-1(31)/82-83/3 of August 3,
1982, to grant project directors of approved projects
full powers for all items therein except Serial No.1,
concerning creation and retention of temporary posts.
However, it 1is recommended that Serial No.!1 be amended
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to grant project directors full power to create and fill
temporary posts for pay scales up to and including
Tk.1650-3020 in an emergency situation, for a period not
to exceed one year, and with immediate notification of
ministry.

b. Delegation of administrative powers

i. Disciplinary Action: delegation to project directors
full authority for initiating disciplinary action for alil
persons placed under their administrative control. Such
delegation to be conferred through Government Servants
(Discipline & Appeal) Rules, 1985, as detailed 1in
Implementation Steps of Vol1.3 Relationships Between
Ministries and Departments, Public Administration
Efficiency Study, pp.27-31.

ii. All_ _Other Administrative Powers: delegation to
project directors full administrative powers concerning
transfers and posting (where project has more than one
site, or project director has more than one project),
granting of leave, power to count extraordinary leave for
increment and sanctions of all kinds of pensions.
Delegation to be implemented through rule making process
conferred on the President by Article 133 of the
Constitution and as detailed in the Implementation Steps
of Vol.3 Relationships Between Ministries and
Departments, Public Administration Efficiency Study,
pp.32-39.

3. Concerning the elimination of separate administrative approval
for components of approved projects.

Recommendation:

Government should modify relevant rules and regulations
so that once a project has been approved no further
administrative approval is required for project
components. (Rec # 17/p35)

Implementation:

A careful analysis of existing Office Memoranda, Rules
of Business and other sources of procedures is needed to
identify all documents requiring change in order to
implement this recommendation. Having done so, however,
no other action or resources would be needed to institute
new proceduraes which could save considerable time 1in
implementing projects.
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4. Concerning improvements in procurement procedures.

Recommendations:

Recommendations in the Executive Summary: #5, 10, 29,
34-43.

Implementation:

a. Short term actions which can be taken through various
rule change procedures:

i. Delegate authority to approve procurement
proposals on one-step basis for approved proposals
(#26/p38).

ii. Establish new guidelines for tender/purchase
committees to expedite processing (#27/p38).

iii. Eliminate use of outdated procurement forms and
procedures such as Forms #2911 and #2308 (#36/p39).

iv. Enforce time limits for procurement decisions;
if time limits for large, complex projects are not
‘appropriate, change them (#37/p39).

V. Enforce confidentiality in bid handling
procedures (#38/p39).

vi. Raise procurement and contract award authority
(#16c/p35);(#25/p38).

Implementation Considerations:

Authority needed for procurement management are
of two types, (i) authority to approve
procurement proposals (initiation of
procurement of certain items 1including bid
packaging) and, (ii) authority to approve
proposals for contract awards.

The principles that may guide the delegation
of authority and the structure of delegated
slabwise limits are suggested as follows:

a. Principle:
1. Authority to be delegated based on
functional aspects and considerations as

against present principle of
administrative power and hierarchy. .
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2. Lower layers, particularly where the
projects are implemented should take
procurement decisions, keeping the higher
layers free for effective supervision and
monitoring of quality and timeliness of
procurement decisions; instead of present
principle of taking decisions outside the
projects at higher layers.

b. Structure:

1. Procurement proposals: Chief executives
of public statutory Bodies/ Departments
/ Directorates or the Ministry (if the
Ministry is implementing a project
directly itself) should have full
authority to approve procurement proposals
on one step basis (including bid
packaging), if the items to be procured
are included in the approved PP; instead
to present slabwise authority delegated
to approved proposals for contract awards.
However, in case of procurement of items
not included in approved PP, approval for
procurement should be obtained from the
next higher layer 1i,e the ministry.

2. Contract Awards: Government may
consider the following:

2.1 The concerned project Directors should
have authority to approve contract awards
up to TK 1.00 crore. They do not have any
such authority at present.

2.2 The authority of all the heads of
Corporations / Boards / Departments /
Directorates (irrespective of size) should
be enhanced to TK 10.00 crore from present
slab of TK 5.00 crores (many heads do not
have authority of even TK 5.00 crores).

2.3 The Secretary or Secretary in-charge
of the ministry should have authority to
approved contract awards up to TK 15.00
crores. They do not exercise any authority
and all such proposals go to the Minister
in-charge and the Minister approves
proposal up to TK 15.00 crores.
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2.4 The authority of the Minister in-
charge should be unlimited instead of a
limited authority of up to TK 15.00
crores. The Cabinet Committee for
Government Purchase should formulate
policy and co-ordination matters relating
to Government procurement, and, upon
evidence of deviations, may review
specific procurement and contract award
decisions.

b. Mid-term actions which require additional resources
and actions by other entities:

i. Streamline procurement process based on study of
procurement rules and procedures (#33/p39; #36/p39).

This is an important area, requiring focused
attention by skilled specialists with a high degree
of knowledge in procurement procedures, rules, etc.
in Bangladesh. A study, with participation by
deonors, should establish the base of actions for all
the following recommendations.

ii. Assure access to procurement specialists for
every project (#28/p38).

ii1i. Increase donor funding for locally produced
resources and improve opportunities for local
suppliers to compete (#23/p38).

iv. Publish 1lists of 1locally produced materials
which meet procurement standards (#30/p39).

v. Encourage donors to give 1local offices more
authority to approve bid packaging and to approve
contract awards (#31/p39).

vi. Consider creating special desks in Customs and
CCI&E for processing of development projects’
requirements (#34/p39).

v. Update and give wider distribution to 1979 ERD
procurement guidelines (#35/p39).
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5.

Concerning rotation and assignment to development projects.

Recommendations:

Government should adopt a policy to rotate officers in
economic, administrative and technical cadres within allied
sectors, and among project, agency, and ministerial postings.
This policy should be specifically provided 1in career
development. programs. Normal rotation should be within the
sector up to the rank of Deputy Secretary/Deputy Chief.

(Rec #2/p22)

Government should modify rules regarding transfer of officers
to allow officers assigned to development projects to remain
throughout the 1ife of project without forfeiting rights to
promotion and increases.(Rec #40/p41)

Implementation:

To give effect to this recommendation the Ministry of
Establishment should frame a firm policy regarding rotation,
reminding all Heads of Ministries and Departments of the
harmful effects of too frequent rotation. The policy so framed
should include:

a. Ban on rotation officers from one position to another
within a period of five years, and in the case of
development projects, during the life of the project.

b. Exception should be granted only for over-riding
personal or organisational requirements.

c. Rotation should normally be within a series of
ministries or departments with similar purposes or
functions.

d. Rotation should attempt to follow a pattern which
provides officers with successively more complex roles
regarding project planning, implementation and monitoring
and at project, agency and ministry levels. Combination
of rotation and training should provide cadre officers
from the economic, adminstrative and technical cadres
with supplementary skills in each of the other two cadre
areas, if feasible,
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G. Relationship of Study Recommendations to Objectives

An objective of this study was to assist the Government in
considering recommendations which overcome constraints to
efficiency in development projects, especially in regard to the
following, as specified in the Terms of Reference:

Higher Standards of Administrative Performance

Sound Policy Analysis

Implementation of Policy and its Strategic Implications
Delegation of Authority

Procedures for Staffing .

Training for Development Administration

DA WN -

The objectives and recommendations of each of these points,
as they relate to development projects, are summarised below.

1. Higher Standards of Administrative Performance

The primary standard to be pursued 1in this area is: a
significant _increase in_the number of development projects which
are completed on time and within the approved budget,.

In order to achieve this standard, three sub-objectives must
be set as standards and met:

a. a significant decrease in the amount of time needed
to approve projects;

b. a significant decrease in the amount of time needed
to procure project resources (commodity and human
resources);

c. a significant increase in the predictable availability
of local currency.

If these efforts had a higher standard of efficiency and
effectiveness, they would have a positive impact on the efforts of
government to provide economic uplift to the country, and increase
confidence of donors in the efficacy of their support to the people
of Bangladesh.

To meet these standards, the following actions are
recommended:

Recommendation #1: Raise project approval limits for
investment projects so that fewer projects require full
PEC and ECNEC review. Delegate more approval and revision
authority to ministry Jlevel, subject to clearer
development goals (sectoral parametres) and budget
allocations established by Planning Commission. .
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Recommendation #2: Modify relevant rules and regulations
so that once a project has been approved no further
administrative approval is required for project
components.

Recommendation #3: Rationalise allocation of resources
to Revenue Budget and Annual Development Programme so
that projects may be implemented on time and not be
delayed by revenue shortage; strengthen capability of
forward expenditure planning.

»

A second standard of administrative performance which may
have a significant impact on the efficiency of development projects
concerns accountability. The objective in this area ought to be:
the efficient and effective functioning of accountability
mechanisms which:

a. make individual and organisations answerable for their
performance in given projects, within a time period that
permits changes to affect future performance in the same
projects;

b. create trust in the decisions and actions of others;

c. eliminate corruption as a factor which influences
decisions and activities in all phases of the development
project cycle.

In order to achieve this standard, the following actions are
recommended:

Recommendation #4: Design and implement a management
information system for development projects which
provides Planning Commission, Audit and Accounts,
ministries, implementing agencies, and projects with
accurate, timely information on status of projects that
is relevant to their respective responsibilities.

Recommendation #5: Strengthen rules and regulations
related to standards of conduct, and their enforcement;
and should direct that training courses at all Tlevels
help build trust and accountability into individual and
organisational values.

A third standard which needs to be raised is the expansion of
incentive systems in development projects which promote efficiency
and effectiveness through rewards to individuals and organisations
based on performance. To meet this standard, the following action
is recommended:
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Recommendation #6: Develop a pilot project of monetary
reward systems based upon proven cost savings. In
addition, government should promote regular procedures
of employee recognition for outstanding performance.

2. Sound Policy Analysis

Essentially, sound policy analysis is the clear definition of
policy problems, and the identification and prioritisation of
appropriate strategies to address these problems.

Projects are the means to give 1ife and meaning to policy. A
prereguisite for effective project implementation is the
development of a sound policy framework within which projects are
designed and implemented. For this framework, the government should
have as a key objective the development of the following:

a. ADPs, and the project portfolios in them, which are
consistent with the Five Year Plan and help achieve
national and sectoral objectives;

b. Public expenditure program based on reviewing together
the Revenue Budget and the Annual Development Programme,
and developing standard classification for expenditures,
including recurrent costs and capital budget
expenditures.

To accomplish this it will be necessary for the Ministry of
Planning to work closely with the Ministry of Finance. It will also
require that the Planning Commission focus 1its attention on the
development of macroeconomic policy, to include setting the
sectoral goals and targets, allocation of sectoral budgets, and
fixing the macro level operational parameters for the ministries
in development administration. This may be a necessary condition
for creating a framework within which development policies and
projects may be linked. However, it may not be sufficient to assure
policy-project 1linkages which sustain national development. The
sufficient condition is the development of public accountability
to judge the appropriateness of policy-project 1linkages.

The objective of public accountability will be furthered
through procedures of openness and public participation in the
steps of policy formulation, and in subseguent steps of project
design, implementation and evaluation.

To implement these steps, the following actions are
recommended:

Recommendation #7: Modify the Instructions and Guidelines
on Processing and Implementing Development Projects to
ensure that appropriate representation of affected people
(i,e., stakeholders) is institutionalised in each phase
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of the project cycle; and direct that training be planned
and initiated for government officials and
representatives of stakeholders regarding techniques of
effective public participation in development projects
through appropriate institutions.

Recommendation #8: Provide more public information
concerning development project decisions at each key
phase, through 1local meetings, press conferences and
other fora, as appropriate.

3. Implementation of Policy and its Strategic Implications

If projects are to be effective 1in contributing to the
achievement of development policies, one primary objective is that
the design _and outcomes of projects are linked to sectoral
development objectives, and that this linkage is reviewed annuailly,

A second key objective is that the internal management factors
(organisation structure, administrative procedures, financial,
human, and physical resources) of project implementation are
apprOpriate for the selected strategy.

In order for these objectives to be met, it is essential to
strengthen the project planning capabilities at the implementing
agency level and project appraisal and review capabilities at the
ministry level. It is also essential that strengthening of these
capabilities includes more effective mechanisms for coordinating
donor and appropriate stakeholder inputs to project identification,
design and appraisal. Also, it 1is necessary to strengthen the
capability to measure the impact of a project’s design and actions
on policy goals at earlier points in time so that there is latitude
for corrective action.

To achieve these objectives, the following action is
recommended:

Recommendation #9: Provide planning cells in ministries
and implementing agencies with the number of skilled
officers that results in satisfactory planning and
monitoring of development project activities.

Recommendation #10: Government should work closely with
donors to improve coordination between government and
donors in appraisal steps, and during project
implementation.

4, Delegation of Authority for Non-policy Decisions

A key cause of delays in project implementation 1is waiting
for decisions and actions. The goal of increased efficiency in the
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implementation of development projects is more likely to be met if
delegation of authority is a top priority.

In order to achieve this objective, it is essential that the
following supportive objectives be achieved:

Recommendation # 11: Delegate to project directors full
financial and administrative authority.

Recommendation #12: Revise procurement and contract award
authority.

Recommendation #13: Ministries and Divisions should move
appropriate authorities, if so required in the interest
of work, to include 1in Schedule 2 of the Rules of

Business all Class 1 officers, 1including Research
Officers to Chiefs or equivalent positions, with
authority to discharge their duties (i.e., to sign

letters and documents on behalf of government) regardless
of cadre affiliation.

5. Procedures for Staffing

An important objective is to decrease significantly the delays
in project implementation caused by staffing problems. In order
to achieve this objective, it is necessary to decrease delays in
initial staffing of projects, and to maintain key staff throughout
the 1ife of a project.

Another important objective 1is to reduce delays 1in the
functions of planning, approval, monitoring and evaluation caused
by staffing problems. Some of these problems could be reduced if
a policy was adopted and followed which resulted in opportunities
for administrative, economic and technical officers to rotate
through planning, implementation and evaluation roles in ministries
(including Planning and Finance), implementing agencies and
projects.

To achieve these objectives the following actions are
recommended:

Recommendation #14: Modify administrative regulations to
allow staffing of key project positions to begin as soon
as projects are approved.

Recommendation #15: Modify rules regarding transfer of
officers to allow officers assigned to development
projects to remain throughout the 1ife of project without
forfeiting rights to promotion and increases.
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Recommendation #16: Adopt a policy to rotate officers in
economic, administrative and technical cadres within
allied sectors, and among project, agency, and
ministerial postings. This policy should be specifically
provided in career development programs.

6. Training for Development Administration

The key objective of training, as it relates to the project
cycle, is to improve the efficiency of performance at the
individual, work unit _and organisation levels. The implication of
this objective is to shift the focus of training to the work place
and away from training institutes, and to the development of
specific skills related to the flow of work in the project cycle,
rather than general skills and khowledge. This will require that
training institutes must sharpen their capability to deliver skill-
specific training. It also demands that the content of training be
based on needs assessments conducted directly with officers who are
to be trained, and with their work situation.

To achieve these objectives, the following activities are
recommended:

Recommendation #17: Strengthen capability of APD to
conduct needs assessment and to design and deliver
training which will result in improved performance at the
individual, work unit or organisation levels. The status
of trainers and principal should also be upgraded to an
appropriate level.

If these objectives are pursued vigorously by Government, with full
support of donors, the goal of more efficient and effective
development projects will be met, and the benefits of economic
upltift will be felt by all.
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MINISTRY OF AGRICULTURE

Maj. Gen.{(Retd.) M. A. Munim, Minister,

Mr. Akmal Hossain, Joint Secretary,

Mr. Golam Sarwar Mollah, Joint Chief,

Mr. Sheikh Shafiqul Islam, Deputy Secretary,

Mr. A.K.M. Shajahan, Chief M&E, BADC.

Mr. M. Mizanur Rahman, General Manager(Pur.Div.), BADC,
Mr. M. Sultan, Deputy Chief Engineer(Pur.), BADC,

Mr. M. A. Satter, Principal Scientific Officer, BARRI,

Mr. A. A. Mazid, Zonal Manager, Bangladesh Krishi Bank,

MINISTRY OF COMMERCE

Mr. Mohiuddin Azad, Joint Secretary,
Mr. Margoob Murshed, Joint Secretary,

MINISTRY OF COMMUNICATION

Md. Ataur Rahman, Additional Chief Engineer,
Planning & Development, Roads & Highway Department.

MINISTRY OF CULTURE

[

Mr. M. Atiqul Islam, Superintending Engineer,
Department of Archeology,

MINISTRY OF ESTABLISHMENT

Mr. S.M. Al-Hussainy, Chairman, Public Service
Commission.

Mr. Noor Mohammed, Joint Secretary,

Dr. Shah Md. Farid, Joint Secretary,

Mr. Ekramul Ahsan, Member Directing Staff, BPATC.

MINISTRY OF ENERGY & NATURAL RESOQOURCE

Mr. A, Z. M. Sazzadur Rahman, Deputy Secretary,

MINISTRY OF FINANCE

Mr. Gulam Kibria, Comptroller and Auditor General
Mr. Dilip Kr. Biswas, Deputy Secretary,
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M. Moslehuddin, Deputy Project Director,

Moudud Ahmed, Vice President, (in charge of the

Mol1lal Shahidul Haque, General Managetr, BSCIC

MINISTRY OF ‘FISHERIES AND LIVESTOCK
Mr.
Directorate of Fisheries,
MINISTRY OF INDUSTRIES
Mr.
Ministry)
Mr. A. K. M. Mosharraf Hossain, Secretary
Mr. Md. Faizur Razzak, Chairman, BSCIC
Mr. Azizur Rahman, Joint Chief,
Mr. Abdul Hug, Deputy Secretary,
Mr.
Mr. Nural Alam , Planning Officer, BSCIC
MINISTRY _OF IRRIGATION
Dr. A. T. M. Shamsul Huda, Joint Secretary,
Mr. Emdadul Huq, Joint Chief,
Mr.

Abul Kalam Azad Deputy Secretary,

MINISTRY OF LOCAL__GOVERNMENT AND RURAL _DEVELOPMENT

CORPORATIVES
Mr. Anwarul Huque, Director, BRDB,
MINISTRY OF PLANNING

Mr. Shamsul Huq, Division Chief, Planning Commission,

Mr. Samsuzzaman Majumdar, Division Chief, Planning
Commission,

Mr. A.F.M. Alamgir, Joint Chief, PAMSTECH,
Planning Commission,

Mr. A.B.M. Siddique, Director General, IMED,
Planning Commision,

Mr. Abdus Samad, Director General, IMED, Planning
Commission,

Mr. Joynal Abedin, Principal, Bangladesh Planning
Development Acadamy.

Mr. Nazmul Ahsan, Joint Secretary, Planning Commission,

Mr. S.M. Shahjahan, Joint Chief, ERD.

Mr. A.B.M. Siddique, Joint Secretary, ERD.

Mr. Ayub Quadri, Joint Secretary, ERD.

Mr. A.B.M. Abdul Fattah, Joint Chief, Planning
Commission,

Mr. Munirul Huq, Director, PAMS TECH, Planning

Mr.

Commission,
A.F.M. Abdur Rashid, Deputy Secretary, Planning
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Commission,

Capt.(Retd.) Jamilur Rahman Khan, Deputy Secretary,
ERD.

Mr. Sheik Siraj uddin, Deputy Chief, Planning
Commission,

Mr. Munirul Haque, Deputy Chief, Planning Commission,

Mr. Syed Maqbul Hussain, Division Chief, Planning
Commission,

Mrs.Momtaz Mannan, Assistant Chief, Planning
Commission,

Mrs.Rini Reza, Sr. Assistant Secretary, Planning
Commission,

Mr. Enayet Karim, Section Officer,

MINISTRY OF SHIPPING

Mr. M. Asadul Huque, Deputy Secretary,

MINISTRY OF SOCIAL WELLFARE & WOMEN'S AFFAIRES

Mrs. H. A. Kashem, Deputy Director,
Women's Affairs Department,

MINISTRY OF YOUTH AND_SPORTS

Mr. T. M. Alamgir, Project Director,
Youth Development Department,

WORLD BANK
Mr. Md. Ali, Procurement Engineer,
Mr. Sayed Nizamuddin, Programme Officer,
Mr. Nurul Alam, Programme Officer,

UNDP

Mr. Terry Jones, Deputy Resident Representative,

Ms. Flavia Pansieri, Assistant Resident Representative,

Mr. Aly-Raza Nazerali, Assistant Resident
Representative,

Ms. Nuzhat Ehsan, Programme Officer,

Mr. Fred Thomas, Consultant,

USAID
Mrs. Priscilla Boughton, Director,
Frank Young, Programme Officer,
Colette Chabbot, Assistant Programme Officer,
Dean Alter,
Ray Renfro, OFA,
Tribid Mukerjee, OFA,

CARE
Mr. Arthur Hussey
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Mr. Tony Breuer, Counselor.
DANIDA

Mr. Finn Thilsted, Counselor,
OTHERS

Mr. Michael Loft, Reszarch Team Leader, SIFAD Task
Force, GOB.

Dr. K. M. Das, Principal, Bangladesh Cooperative
College, BARD.

Dr. R. A. Ghani, Consultant,

skylark Chadha, Consultant, SIDA.

Mr. Azizur Rahman, Director, National Computer Board.

Dr. M. Ali Hossain, Chief Technical Manager(R & D),
Urea Fertilizer Factory.

Dr. Mokbul Ahmed Khan, Secretary General,
Bangladesh Project Management Institute.

Mr. wWaliul Islam, Project Engineer, ADB.
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ANNEX D

“"THE CASE OF THE ORDER FOR HANDLING EQUIPMENT"

Consultant pre-informed that this

particular order would be critical

for project and must be processed

very fast it was promised to process

it in 15 days.

Recommendation by Expatriate Consultant
Party recommendation was the lowest in
order value, lower by TK. 1t million
compared to next lowest bidder.

Head of Enterprise writes a forwarding note.

Forwarded by Executive Director
of industrial complex

Chief Engineer’s approval

Chief Finance Officer comments
GM(Implementation) comments

Director (Planning & Implementation)

Meeting arranged in presence of Consultant
Note from Enterprise Head with clarifications
Approval from Chief Engineer

Approval from CFO

Approval from GM(Implementation)

Approval form Director (P&I)

.Chairman finds some faults with the order

One of the biddér registers a complaint
Comments of Executive Director and Enterprise Head
{1Tong note with details)

Forwarding note by GM (Impl.)

Chiefl Engineer’'s Approval

Aug. ,
Nov. 19,
Dec. 10,
Dec. 12,
Dec. 14,
Dec. 18,
Dec. 23,
Dec. 24,

Jan.,
Jan. 12,
Jan. 12,
Jan, 12,
Jan. 12,
Jan. 12,
Jan. 16,
Jan. 16,
Jan. 20,
Jan. 21,
Jan. 21,
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1981

1981

1981

1981
1981
1981
1981
1981
1982
1982
1982
1982
1982
1982
1982

1982

1982
1982

1982



Approval by Executive Director
Director’s (P&I) comments

Chairman comments

Executive Director’'s note to Enterprise manager

Enterprise Manager’'s reply
Executive Director’s note
Chairman clears the order for placement

Director (P&I) gives instructions
for making the agreement and
issuance of letter of intent

By this time draft order was already
prepared by the project organization.
It was modified at head office of the
corperation and new draft prepared
Clearance given by legal officers.
Proposed a committee for negotiation
with the supplier

Committee approved by Executive Director
Finally approved by Chairman,
Party invited after finalisation of

various hew suggestions regarding local
input. Meeting with supplier. Consultant

invited. Commercial agreement jointly prgpared.

Director (P&I1) Approved
Chairman approved

Agreement ready for approval of Executive
Director. Meanwhile Martial Law holds up
Executive Director against some other
charges. New Executive Director reports

and he wants the file to be formally marked
for him. Consultants point out in writing
the Cost of Delay

Director (P&I) marks the file for ED
Evecutive Director marks the file to

Chief of legal Affairs in Head Office
once again to check all is correct

Jan. 21,
Jan. 21,
Jan., 22,
Jan. 22,
Jan. 22,
Jan. 23,
Jun. 24,
Jun. 25,
Feb. 20,
Feb. 20,
Feb. 23,
April 3,
April 3,
April 3,

Aprii,
May 14,

May 19,
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1982
1982
1982
1982
1982

1982

1982

1982
1982

1982

1982
1982

1982

1982

1982

1982



Legal officers approves the file May 21,

New Executive Director again writes to
Chief Legal Affairs Officers regarding

some of the processing formalities May 22,

Everybody is upset by remarks. Director (P&I)
constitutes a committee to look into the
formalities again. Report to be submitted

within one week. June 2,
Chairman sees the file _ June 8,
Committee had meetings between various members.

Cosultants held with the Consultant June 18-22,
GM(Impl.) reports on behalf of committee June 23,
Secretary BCIC notes June 24,

Chairman instructs that committees finding
be placed before the Board of Director of

the Corporations June 24,

Secretary fixes the next Board meeting
on July 7, 1984,

Chief Finance Officer requests, ERD,
for extension of funds availability

after the financial year. June 26,

Preparation of copies for Board meeting.

Concerned officer called. June 28,
Board approves July 7,
Forwarded to GM Purchase for further processing. July 10,

GM Purchase (Corporation Head Office) says
that the order 1is bigger than TK. 10 million.

It has to be approved by Ministry. July 15,

Minister’s approval obtained by Chairman of
Corporation. Delay in contacting Minister.

GM(Impl.) invites the supplier for signing
agreement Aug.

Approval from Director (P&I)

Approval of CFO, Chief Engineer,
Chief of Legal Affairs and GM(Impl.) Aug.

26,

28,
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1982

1982

1982

1982

1982
1982

1982

1982

1982

1982
1982

1982
——

1982

1982
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Agreement between the Managing Director
of the party and Secretary of the
corporation signed. Aug. 30, 1982

Letter of Credit opened in favor of suppliier Sep. 23, 1982

Supplier was asked to submit bank guarantee
before payment of agreed advance, submission
of bank guarantee, modifications of contents etc.

Approval of bank guarantee. Release of payment
, from Bangladesh LC opening bank. Payment of
‘advance to the party and the effective date
for start of delivery. Nov. 10, 1982

(Source: Chadha, 1989: 276 - 279)
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ANNEX E

PROCUREMENT PROCEDURES ABOVE TK 5000
According to Dr. Hamid Miah, MDP&E,
Dr. M.S8.U. Chowdhury, MDA&F, and
Mr. Md. Mosharraf Hussain
Sr. Assistant Director (Procurement)
Administration and Finance

[Original Meeting held September 4-6, 1989]

PRELIMINARY APPROVAL PROCEDURES

(Assume that funds are available to BARC from the government.)
Requesting division sends a request to MDP&E for supplies.

Member Director For Planning and Evaluation (MDP&E) determines
propriety of purchase.

MDP&E sends purchase proposal to Member Director for
Administration and Finance (MDA&F) according to division
requirements to request allocation of funds.

MDA&F reviews purchase proposal.

MDA&F sends request to Director of Finance (DF) for
verification of available funds.

DF verifies availability of funds.
DF notifies MDA&F of availability of funds.
MDA&F requests that BARC Stores supply the needed ijtems.

BARC Stores Officer notes on the file that such item needs to
be purchased, and approximate amount.

Stores Officer sends notice to MDA&F.

MDA&F determines if items should be tendered or purchased
locally. Due to amount of purchase (above taka 5000), the
items will be tendered.

MDA&F passes decision to DF.

DF notifies Senior Assistant Director (Procurement) (SADP) of
amount available for purchase and procurement process.

MDA&F sends notice of approval to requesting division.
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MDA&F also sends notice of approval to Sr. Assistant Director
(Procurement), along with proposal.

TENDER (BID) NOTIFICATION PROCESS

A tender document (bid notice) is prepared by the SADP. (It
is written in Bangla if is a local bid, and in English if it
is an international bid.)

Bid notice is sent to MDA&F for approval.

MDA&F approves bid notice.

Bid notice is returned to SADP.

Bid notice is put in Bangali and English newspapers by the

SADP. (The newspapers translate the notice into the
appropriate language.)

TENDER (BID) TAKING PROCEDURE

Potential bidders receive notice of bid from newspapers.
Potential bidders request official tender documents from
Administration and Finance, and pay an official non-refundable
fee. .

MDA&F provides official tender documents to bidders.

Bids are submitted from the bidders to the Member Director of

Administration and Finance (MDA&F) by depositing in a locked
tender box.

TENDER (BID) TECHNICAL EVALUATION PROCEDURE

The tender box 1is opened in the presence of the tender
committee, and the bids are counted. At this time the SADP
takes charge of the tender documents. MDA&F sends bids to
SADP.

SADP sends bids to requesting division for technical
evaluation and comparative analysis.

A1l bids are given a technical evaluation by requesting

division, and a technical scrutiny (evaluation) report is
generated.
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Technical report is returned to SADP.

A comparative statement of bids is prepared by the SADP.

TENDER (BID) COMMITTEE PROCEDURE

Ooriginail bids, technical evaluations, and comparative
statement are compiled as a single file folder and sent to
MDA&F, who is also chairman of the Tender (bids) Committee.

MDA&F assigns a date for Tender Comm{ttee to meet by noting
dates on the file.

MDA&F returns the file to the SADP with date indicated.

SADP sends letter to all Tender Committee members to notify
them of the meeting date.

Tender Committee meets on given date to discuss the

procurement. A simple majority forms a quorum. The members of
the Committee are as follows:

M.D. Administration and Finanhce--Chairman
Sr. Asst. Dir. (Procurement)--Member Secretary'
M.D. Agricultural Engineering

Director Support Services 2

C.S.0. Agricultural Engineering
Coordinator Farming Systems Research
C.S5.0. Forestry

C.S.0. Planning and Evaluation

Executive Engineer?

Deputy Director (Accounts)®

Sr. Asst. Dir. (Personnet)?’

Administration and Finance
Administration and Finance
Administration and Finance, Support Services (for repair and

maintenance, etc.)

Administration and Finance

Administration and Finance
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47.

48,

49,

50.

87

Proceedings are kept on a note sheet by the SADP (Member
Secretary).

Proceedings, including any procurement decisions, are signed
by the Committee members present.

- INTERNAL BID APPROVAL PROCEDURE :

SADP sends proceedings and procurement file to MDA&F.

MDA&F (Committee Chairman) delivers procurement file including
proceedings to EVC for final approval.

EVC initials proceedings.
EVC returns file to MDA&F.

MDA&F returns file to SADP.

DONOR BID APPROVAL PROCEDURE :
(General)

SADP makes cover letter requesting Donor approval.
SADP sends cover Tletter to MDA&F for signature.
MDA&F signs cover letter.

MDA&F returns cover letter to SADP.

SADP sends cover letter, original bids, technical evaluation,
and comparison statement to Donor for clearance.

Donor writes letter of acceptance or rejection of proposed
procurement.

Donor sends letter of acceptance or rejection and original
materials to MDA&F.

MDA&F initials clearance letter.

MDA&F sends letter to SADP.
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WORK ORDER PREPARATION PROCEDURE

Work order 1is prepared by SADP.

SADP sends work order to MDA&F for signature.
MDA&F signhs work order,

MDA&F returns work order to SADP.

SADP sends signed work order to winning bidder.

IF TENDER FAILS

Committee determines that no bids were satisfactory or that
less than three bids were submitted.

The committee decides to put out a second (or third) notice.

An exception to this procedure is if there is only one company
which has facility to provide a service, that one bid may be
acted on. This wusually occurs onhly 1inh cases less than
Tk.20,000. Otherwise, three bids are necessary for a valid
bidding competition.

IF RE-TENDER FAILS

Upon failure of third tender notice, a committee of Senior
Officers and a member from the requesting division is formed.
(This might be the original tender committee, or a subset
thereof.)

The committee checks prices of three or more local shops or
industries.

Shops submit prices.
REgular procurement process is followed. This failed tender

procedure is done only for items of less than Tk.20,000.
Otherwise, normal bid procedures are followed.
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ANNEX F
10.9 Meghna Dhonagoda Irrigation Project

This irrigation project is located in the Matlab Upazila of Chandpur district in the
Chittagong division and belongs to the Bangladesh Water Development Board under
the Ministry of Irrigation, Water Development and Flood Control.

The main objectives of this project were to provide llood protection, water
extraction and irrigation facilities as follows:

a. Flood protection 17,584 heclares
b. Water extraction 17,584 hectares
c. Irrigation lacility 14,367 hectares

The project was supposed to come as boon to the 300,000 inhabitants of 14 out
22 unions of Matlab Upazila.

Inorder to achieve lhe above the project had components like acquisition of 1,578
hectares of land, construction of 280 km of irrigation canal, 64 km of flood
embankment construction, 126 km of extraction canal, construction of 532 irrigation
infrastructures, 48 km. of power line, construction of 72 bridges and 8,700 sq m of
building construction apart frorn other common TA tomponents and instailation of
a couple of pumping stations.

The focus was to increase the agricultural production to protect the land in Matlab
Upazilafrom floods during the rainy season and o provide irrigation possibility during
the dry season. An agreement was signed in 1977 between GoB and ADB and
Chu Kaitahasu were appointed as the consultants in 1979 and the implementation

started during 79-80. The project PP was originally approved for Tk. 630 Iacs for its
implementation during 1973-76. The PP was revised a number of times lately in 1983,
1985 and 1987. Completion targets were correspondingly changed at different times.
The final version of the PP was approved by PEC in April, 1988 and the project was
declared complete in June 1988.

The final project cost, which has achieved almost 100% of physical targets, has
been recorded as Tk. 14285 lacs and has been implemented during 1973-88
recording a cost increase by 2,163% and a time overrun of 400%.

© Animportant element in the project has baen the formation of local committens
who are trained and motivated for modern cultivation. A number of such committees
have been joined under Krishak Samabay Samity (KSS) and agricultural extension
officers have been appointed recently.

During 1987-88 Rabi season 3216 heclares of land were to be irrigated and 6072
hectares were targeted for Ulshi rice cultivation during Kharif-2 season. Further
increase of targets have been planned for 1988-89 seasons.

The project has suffered from the following prohlems:
e Delay in land acquisition. By 1984 only about 60% land was acquired.

e Inadequate allocation. Because of this problem the PP had to be revised a
number of times.

e International tenders. It took ADB between 1-2 years for inviting international
tenders, their evaluntion and approval for the purchase of construction
materials and equipment from abroad. Besides, there was a delay in the arrival
of shipment and the power generation line could not be installed due to non-

availability of line equipments in time. Erection work had also been delayed for
want of timely deliveries,

90



e The construction work of the two main pump houses was delayed due 1o
Irregular power supply and load shedding.

e The Kalipur pump house foundation design was under dispute for some time,
Because of these delays irrigation and extraction canals and extraction
structures could not be started till 85-886.

e The pump house contractor had to be changed due to poor petformance.
e The construction sight faced serious technical dewatering problems.

o During implementation 8 km of Meghna river faced erosion. As a result the
barrage had to be shilted by 5 km.

As if the above problems were not enough, the nature has not been very kind to
this project. The project area has been given a flood protection by a 64 km long
polder embankment. 150 ft section of this embankment was washed away on August
28, 1987. After the repair of this breach in 1987 the farmers cullivated both HYV Boro
(IRAI on most of the plots of land and HYV Aman (IRRI) on about 10,000 acres.

On September 3, 1989 flloods washed away 200 m of embankment which
submerged the crops completely. In April 1989, when the repairs of the damage were
yet to be undertaken by the Water Development Board and the rainy season was
only two months away, the farmers of the area were planning ta go back to their
traditional deep water Aman paddy.

Situated at the confluence of the three great rivers - Brahmaputra, Padma and the
Meghna the project and its polder embankment face an ever present danger of
erosion on both the Dhonagoda and the Meghna sides. There are not many who

would like to bet on the 50 years of life span of the project facilities as originally
estimated!
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ANNEX G
"Delegation of Powers: An Insider’s View of the Options”
Anonymous

Delegation of power is an important issue. In many cases
delegated powers are inadequate, or not sufficiently exercised
and in some cases powers are misused. Much has been written about
inadequacy of the delegated power, particularly about
procurement, staff recruitment, and financial powers, which are
mostly true; but little is written about powers not sufficiently
exercised or powers being misused. This write - up narrates a few
relevant stories, taken from real world in Bangladesh.

Mr. 'X' needed to repair a motor vessel amounting to TK. 76 lacs,
which was beyond his authority. But, he 1is responsible and
answerable for doing the work in time and he needed the repaired
vessel urgently. He needed the approval of Mr. 'Y’ (the competent
authority) who was two ranks higher than Mr. ’'X’'. But instead of
approving it himself. Mr., 'Y’ sent it two tiers further up to the
highest officer (chairman) of the organisation. What is
surprising is that the superior officers of Mr. 'Y’, including
the Chairman, did not notice that Mr. 'Y’ had authority to
approve the work.

This is an example where Mr. ’'X’s dynamism (considering him a
dynamic officer) dynamism is restrained by inadequate power, and
another officer Mr. 'Y’ voluntarily does nhot exercise his power.
This costs time and at the end Mr. 'X’ 1is answerable for the
delay caused by other’s incompetence.

A contractor supported by "extraneous factor” wanted payment
without doing the work in proper quantity and quality but Mr. X’
refused to pay because he was responsible and answerable for
completion of the work, its cost, quality, payment etc. Mr. A’
‘who is the boss of Mr. ’X' tried to impress on the latter that he
should immediately pay the contractor, otherwise the contractor
will complain to “"extraneous factor” who will be annoyed and may
put Mr. 'X' as well as Mr. 'A' to task. In fact, demand of the
situation was that the work order of the said contractor should
have been cancelled and been awarded to somebody else for
completing it. This was within the delegated power of Mr. ’'X'.
But Mr. "X’ could not do so, although he wanted to do it, because
of the pressure of "extraneous factor”. This is an example where
project manager con not use his delegated power due to pressure
from extraneous factor / influence.

Sometimes a project manager is under tremendous pressure from
"extraneous factor” to do something with his (Project Manager)
delegated power which he does not 1like to do. Under such
situation he does not exercise his power and sends the issue to a
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higher level for decision to avoid responsibility of either doing
something wrong or non-compliance of "“requests” from "extraneous
factor”. Instances of misuse of delegated powers are aliso quite
frequent. Previously the project managers enjoyed more power and

authority with respect to appointments, posting - transfers,
financial authority etc. For example, project managers could
appoint muster - roll employees, which was misused in many cases

by appointing unnecessary employees or misappropriating power.
The government has taken away that power from the project
managers. .This is true for financial powers also. Previously more
authority for financial approval were delegated at the project
level. Because some (maybe many) officers misused those powers,
authority for financial administration by project manager was
also reduced. However, the expressed intention of curtailing
power is in most cases, frustrated. Many project officers break
those down within their financial power, although splitting up of
estimates of one single big work into components is prohibited by
financial rules. Some people do it for good reasons but some do
it for other reasons also. "Whether it is the right way or not" -
is another question, but the fact 1is that such examples of
misuses of power are used to curb the administration. Only the
genuine needs suffer and implementation is delayed.

A1l these stories talked about but are not written, make one
conclusion prominent, and that is one may design a very good
system of public administration, but no public administration
system can be designed which is immune to distortion if put in
wrong hands.
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ANNEX H

It is suggested that each project have an implementation manual,
which will 1list specific powers, duties and responsibility of
each project officer involved in implementation, as well as the
specific activity flow chart for the project. This may apparently
seem to be a duplication of PP but in effect the PP is a planning
document with provision and the proposed manul is an operational
guide in project management.

The exact contents of such manual would vary from one
implementing project to another, but a considerable range of
items would be common to all, at least, if the project are under
one implementing agency, or within a particular ministry. The
proposed contents that follow are not 1intended to be exhaustive,
but rather indicative of what should go into this manual.

PROJECT IMPLEMENTATION MANUAL -- PROPOSED CONTENTS

(1) Authority and responsibility--

(a) Management setup -- function (job description) and
structure (organogram) of all positions in the project.

(b) Responsibilities of each position.

(c) Specific responsibilities of external agencies
connected with the project (line ministry, PC, IMED, AG
office, etc.).

(2) Activity flowsheet for all phases and sub-phases of the
project effort, including schedule for each stage of
implementation.

(3) Resource (input) plan, including labour, material,
equipment, etc.--

(a) obtaining inputs, i.e. a procurement worksheet, showing
who has to do what, when and how for each type of
procurement, local and foreign. :

(b) wusing the inputs -- what are the rules and regulations
governing their use (labour relations, environmental
safeguards, etc.).

(4) The project context and setting--

(a) Procedures for contacting and dealing with relevant
local agencies and authorities, for police protection,
land acquisition, electricity, road repair, flood

control, etc.
LIBRARY

Brugladesh publy. Administrafio
Training Centre
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(6)
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(b) Contingency action for bottlenecks, interruptions, non-
performance of duty by project staff, failures in
procurement, meeting payroll obligations, etc.

Project review methodology--

(a) internal review: self-monitoring of progress.

(b) external review: what data to furnish to implementing
agency, development wing at line ministry level, IMED,.

Project termination activity and duties.
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EXPERIENCES WITH EVALUATION OF
WATER DEVELOPMENT PROJECTS IN BANGLADESH
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Abstract

In a vorld whert funds are scarce, every decision to do something
means a corresponding decision not to do something else. This
makes it imperative to try to get as much as possible from Lhe
investment 1in a project. Project evaluation at various staqes
(ex~ante evaluation, ex-post evaluation and monitoring of

on-going ones) can play an essentlally important role towvards
that purpose. .

Bangladesh Water Development Board (BWDB)

is engaged in building
infrastructures to protect land

from floods as well as create

facilities for lrrigation and drainage. It has, so far,
completed 376 large and small projects encompassing an area ot
2.84 million hectare.

Usually the BWDB projects are evaluated at the pre-project stage
for project appralsal, but ex-post evaluation of completed
projects are very few and do not deal with the "extent to which"
the project achleved their goals in terms . of guantity, quality,
time and cost at the planning stage. Those studies do not deal
with the "why" questions as to the causes of their success or
failure; also do not formulate the experiences and lessons vhich

may be used in the planning, execution, operation and maintenance
of new projects.

This paper deals with the above issues, discysses the
limitations with project evaluation In BWDB, makas a number ol

recommendations for future evaluation studies and ends up will

a number ¢of remarks about the experiences on projecl evaluat ion
obtained from the BWDB proijects,

EXPERIENCES SUR PROJECTS
D’ EVALUATION DE DEVELOPMENT DES PROJECTS D’ EAU BANGLADESH

. . Executive Engineer
Bangladesh Water Development Board



1.0  INTRODUCTION

Bangladesh Water Development Board (BWDB) under the Ministry ot
Irrigation, Water Development and Flood Control 1is engaged in
building infrastructures to protect 1land from floods as well as
create facilities for lrrigation and dralnage. It has, so far,

completed 376 large and small projects encompassing an area of
2.84 million hectare.

In a world where funds are scarce,

something means a corresponding declsion not to do something
else. This makes it imperative to try to get as much as possiblc
from the investment in a project. Project evaluation at variou:

stages (ex-ante, on-golng and ex-post evaluation) can play an
essentially important role towards that purpose.

every declsion to do

This paper Iis an attempt to discuss the experiences wilh
evaluation of water development projects in Bangladesh.

Section
describes the conceptual framework of evaluation where diftercnt
aspects of evaluation and uses of evaluation for wate

development projects have been discussed; a brief description of
the water development sector has been provided 1in Section-3;
section-4 discusses the scenario in and around evaluation of
water development projects and the 1limitations as well

a5
conceptual guidelines; Section-5 contains recommendations for
the future with concluding remarks in Section-6. In writing this
paper, assistance has been taken

from available literaturcs,
printed documents and interview with a number of BWDB officials.

2.0 EVALUATION : CONCEPTUAL_FRAMEWORK

Evaluation study 1is useful to 3Jjudge the worth of completed
projects; to improve ongoling projects; to assess the utility of
innovative programmes; to increase the effectiveness of program
management and administratlion; to meet  various acconntability

requirements; and for decision making on continuation, expansion,
or curtailment of programmes. :

Evaluation study is a relatively young field and was born in | he
USA in the sixties, out of two lessons: Flrstly, the fact Lhat
there is not enough money to do all the things that nced doing;
and secondly, the realisation that even 1f there were onough
money, it takes more than money to reach the desired outcomes
from an intervention. Such studies were primarily devoted to

examinatioqzof the effgcts of government social programmes .
& Freeman, Suchman, Pattonﬂ Rakod i’

conceptual framework of different

Rousi
have dealt with thoe
Lypes of evaluation.

Regarding the methodological

issues, Donal T.
assoclates have presented

Cambell and hi«a
approximately twanty ditrerent
experimental, quasi-experimental, and non-experimental roeuvcarch
designs.” Rossi and Freeman developed a schematic classification

of impact assessmenlt research design considering Lhe coantyl
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strategles, 1ntervention7 features, and data collection

strateglies simultaneously.

Setting of indicators is a difficult issue. The

planned and
achleved targets in connection with physical works like
embankments, sluices etc., however can be quantitatively

described by such indicators as number,

of return etc.; but how to measure the changes in economic
growth, soclo-political fields and relevant institutions as vell
as the environmental aspects, which have resulted from
implementation of the physical works. Such a task requires, to.

the best of ablility, to exclude the extraneous confounding
factors lnﬁluenqlng the outcome of the \interventlions.

time, cost, Internal rate

In the field of technical programmes,

evaluation study 1is still
In a nascent stage. The conceptual framework, methodological
designs, setting of 1indicators are still to be established on
firm basis.

Moreover most of the existing
discussions have focussed primarily on the Western context. ‘The
same 1is true for the basic methodologlcal orientation and
designs. The application of evaluation research techniques to
Third World countrlies have been 1largely neglected, with a few
notable exceptions.8 Many of thelir recommendations 3just cannot be
replicated in the Bangladesh environment. That necessitates the
adaptation of the evaluation principles developed so far to
evaluate the technlcal projects. Suchman writes about the basic
principles of evaluative research, "as research it adheres to the
basic 1logic and rules of scientific method as closely as
possible. Its causes of 'proof' and its laws of Inference are lLhe

same as those of any research project. It utillises all avallable
techniques for the collection and analysis of data and employs a
wide varlety of research deslgns".9

evaluation research

The conceptual framework for evaluation of the technical projects
relevant to thelr objectives, time of occurrence and the
corresponding type may be schematised as follows:

Type of Evaluation

Time of occurrence + QObijectives
related to proiject

implementation

Project Appralisal Ex-ante To evaluate economic

justification.
Monitoring On-going To improve on-going
projects,

- To increase the
effectiveness of
programme management

: . and administration.
Impact evaluation Ex-post - To assesses utility
of innovative
programmes.
~ To meet account-

.abllity requirements.
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For decision making
on continuance,
expansion‘or curtail-
ment of programme.

To judge the success,
fallure of completed
projects, to identity
the cause thereot,

to formulate correc-
tive measures.

3.0 WATER DEVELOPMENT PROJECTS IN BANGLADESH

Although .. water development projects imply a wide-range of
connotation with respect to thelr objectives, but for the purpose
of this:. paper, water development projects- include only those
with the objectives of flood control, irrigation and dralnage

and are undertaken by the Bangladesh Water Development Board
(BWDB) .

Since its inception in 1957, the BWDB (erstwhile EPWAPDA) has
constructed about 376 big and small projects involving about 6519
km of dykes including 3674 km of sea dykes, 6095 small and big
sluices, 1276 big regulators, 6419 km of drainage and irrigation
canals, 1044 closures, 3584 Dbridges, 87 pump houses, two
cross-dams to reclaim about 129,000 ha of new land, 1 barrage to
protect about 2,844 million ha of 1land from upland and tidal
flood hazards and bring 192,000 ha under irrigation.lO

The key importance of the water development projects for overall
national development may be appreciated from two major aspects.
Firstly, agriculture is the mainstay of the economy and the primc
source of resource generation. It shared 47 per cent of the GHP
in 1986-87,!1far more than any other sector, but suffers heavily
due to floods and droughts. Between May and October, one-third of
total cultivated 1land 1is deeply flooded (over 3 feet o
flooding), and another third is shallow {looded (less
feet). Coastal areas are subject to storm surges,

ls erratic, During the dry season (November-April), ther.
little rainfall, and some 60 per cent of cultivable land
fallow.1l? Inspite of significant achievement: in
dependence on nature through expansion of acrcage under t
protectlion and dralnage, only about a quarter of cullivabl. e
is covered by lrrigation, and nature continues to play tih..
critical role in determining the output in agriculture

Lhan
annual raintalf

[
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Secondly, the national goal of achieving self-sufficiency in
flood depends very much on the increase 1in per acre yield which
is one of the lowest in the world. Per hectare yield ol rice in
Bangladesh is 2,350 kg while for Japan, Egypt and North Korea
those are 6,322 kg, 5,947 kg and 5,821 ¥g respectively.r’hny
effort to lncrease per acre yield will necessitate the adoption
of improved technology whlch demands high input  of irrigat ion

water and proper water management system including Elood countrol
and drainage, .



Due to 1its importance for generating agricultural growth, Lhe
water sector quite legitimately has attracted a substantial
allocation of national and external resources. According to a

World Bank Report, about US$ 1.2 billion have been spent in this
sector during the last decade,l4

Most of‘these resources flow from foreign aid,
percent of the development budget of BWDB for 1987-88.19 About.

13.5 percent of the total annual development budget of the Govli.
is allocated for this Sector.!6

which shares 58.8

Thef Water Development Projects evidently have brought

Cnormouns
improvement in the agricultural practices and production.

Mt Al
thg‘projects have not brought benefits to the same extenl; some
more,,. some less. There is at least one or two which one wmay

_consider as bad.

4.0 EVALUATION OF BWDB PROJECTS

4.1 The Evaluation Practice in BWDBI7

P e R e K R

Ex-ante evaluation i.e. appraisal of projects 1is an usual
phenomenon in BWDB. Monitoring as a system of routine periodical
reporting (monthly, quarterly, annual) about
physical target achievement and
resources are also in practice.
projects , until recently,

progress  in
utilisation of allocated
Ex-postl evaluation of completced
wvere practically abhsent.

Monitoring and Evaluation of . Projects are done
directorates having separate offices under the over-all control

of one Chief Engineer (Chief Engineer, Monitoring and Evalualion)
and have been presented schematically as follows:

by threec

Chief Engineer, Monitoring & Evaluation
| i

e et it

|.._._....___.-_....-_.__.-_.-
N [
Superintending Engineer, Dirseet o

Monitoring-11 Project ‘

Evaluation.

Superintending Engineer,
Monitoring-1

Operational Jurisdiction

Operational Jurisdiction Operatiional

Jurisdichion
1. Flood Control &
Drainage Schemes-I1
under IDA credit.

All Projects All projeects
under Annual uncder the -
Development Plan BWDH.

except those under

2. Flood Damage Monitoring-1.

Rehabilitation
(FDR) P:ojécts.



Each of the Superintending Engineer is supported by two senior
englneers (Executive Englneers) with at least‘ 12 years
experience, two senior technical officers and six Assistant
"Engineers; the Director of Project Evaluation is assisted by one
senior engineer and tvo senior economists.

The Superintending Engineers are involved 1in on-going evaluation
(i.e. monitoring activities) for the projects taken up for
implementation within their operational Jjurisdiction. After a
project is finally selected for construction, certain preparatory
works 1like design of physical infrastructures, tendering, land
acquisition, work authorisation etc. (pre-work stage) are to be
completed. The Superintending Engineers monitor those activilies.
When construction works start (on-going stage), monttoring
activities include monitoring of the progress of physical works

and financlal . expendltures, fund placement, processing and
submission of reimbursement claims,etc.

Ex-post _evaluation of completed projects are done by the
Directorate of Project Evaluation and is aimed at feedinqg back
the planning directorates. The activities of this directorate
however is not pronounced and ex-post evaluations, althouqgh
very few, are mostly done on the initiative of the funding
agencies either with their own personnel or by consultants.
Projects have so far been evaluated for physical achievements
only, but not for their achieved IRR or overall effectiveness.
The performance of technical assistance has not at all been

evaluated, nor 1Is there any evaluation of achievements of the
sector as a whole.

Ex _ante evaluatjions of only the FDR projects are done through the
Superintending Engineer, Monitoring-I. For all other projects
the ex-ante evaluations i.e. appraisal of projects are executed
through Planning Directorates under the Chief Engineer, Planningy
and are performed by the consultants (local and/or foreign).IRR
is the main criteria used for project appraisal.

The results of ex-ante evaluation are used by the funding
agencies and the BWDB in selecting a project for implementalion
and are presented in the form of report. '

The monitoring results are used,

to " identify the problems in the process of implementation

sort those out, and to allocate annual resources to difte

projects. The results are presented in specitied formats
monthly, quarterly and annual basis.

to evaluate progress achir |

)
<
[

v iyt

The results of ex-post evaluation are mainly used by the donars,
also by the BWDB, to judge the worth of a project, and for makingy
decision on continuation, expansion, or curtailment ot o
programme. The results are presented in the form of report.

Ex-ante evaluations, i.e. financed by (he
donor agencies/ countries. On-going evaluation i.c. moniloring

? 1.
financed by the BQDB. Ex-post evaluation is financed by the donm
agencies/countries g

project appraisals are

It may not be out of context to

mention here that in ali}
evaluations are done

Casoen
by evaluators with, may be high

degren ol



expertise in a particular diécipline like

engineering,
agriculture, economics, sociology etc., but

not in evaluation

research or "science", if one may dare to call it "science". Lack
of expertlse in evaluative research of the evaluators is very
much noticeable 1in the evaluation results and reportu.

Evaluation, here, still is treated as a job which can be done
"anybody" using "intution" and does not
expertlse.

by
require special

4.2 Limitations with Evaluation

-~ m . m wm e B e e W S S  wm A S e S W G G e S e G T M S S e

1t has.been mentioned earlier that , in general, evaluation
studies are in a very nascent stage and the limitations originatun
from that. Those are more so in Bangladesh environment. These

limitations relate to conceptual framework, availability of data,
institutional arrangements, financing,

etc.
At present all evaluations attach most importance to . physical
achievements alone. Time

and cost over-run is a dominant feature
for most of the major projects,l8 but are not emphasized in the

evaluation reports., The evaluatlon studles do not investigate
into the cost effectiveness of projects. None of the evaluation
studies evaluated to what extent the post-project Internal Rate

of Return achieved the targets fixed at the planning stage,
althodgh IRR 1Is the main criteria at the time of project
selection.

The major issue involved here is "clarity about objectives" of
the projects to be,  evaluated. The question is whether
construction of physical infrastructures (i.e. output) are ends
in themselves and can be regarded as the objective of a watoer
development project, or , they are instrument to reach
socio~-economic objectives (i.e. outcome). The relevance of this
gquestion lies, on the one hand, in the fact that although the
physical targets and the time and cost framework of a project

other

aAre
clearly defined in the project documents in measurable tcrm:, i
socio-economic objectives are not 30 defined; and, on Lue othee
hand, the projects are evaluated primarily for physical
.achievements,

One can immediately argue that

the physical infrastructures
only instrument to Create

ree

conditions to improve the
agro-soclo-economic situation of the project area. The succoess of
a water development project depends on the utilization of tLhe
created facilities by the

target population, generation of
economic growbth, creation of new

employment opportunitios aned
alleviation 0of poverty.

Accordingly, during ex-ante evaluation, projects
appraised for* their socio-economic objectives (i
also Similarly monitoring should bLe done for
outcomes also which is not done at present.
completed projects should be done for

(i.e. outcomes), physical achievements

should he
o ot comei
Lhe  oxpected
Ex-post evalaat ion oo
socio-cconomic obyject g
(t.e. oulputs) and ot
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effectiveness, However, the impacts of the project on the ecology

of the area or the reglon should also be examined Furinq any
project evaluation.

The other major issues in this respect relates to
of evaluation, primarily to monitoring and ex-post evaluation.
At present evaluation studies do not deal with the "extent_tlo
vhich" the projects achleve theilr goals.

Those studies also do not deal with the "why" questions as Lo the
causes of success or fallure to achleve the desired outcomes;
also the "how" questions as to the ways and means, if adopted,
could have improved the project, are not considered. 1t may bhe
relevant to mention here that the present evaluation studies do
not inventorlse the experiences and lessons which may be used

the objectives

in
the planning, eXecutlion, operation and malntenance of ncw
projects.
So ex-post evaluaﬁion should investigate 1into the

“to _what
extent” questions on the use of the created faclilities by

target population, creation of new employment and alleviation
of poverty as a result of the project, as well as, the physical
achievements and cost-effectiveness. The achlevements should be

evaluated also in terms of ¢time and cost estimated at the
planning stage.
The "why"

questions related to fallures and successes

should be
investigated and the "how"

questions related to improvement ot.
the plan, implementation, operation and maintenance of the

project/programme should also be answered. Answers to the

Twhy"
anl "how" questions may‘be searched in the context of one or more
of the followling issues:

deficiencies in the project plan;
lapses in iImplementation of the plan;
inadequate supply of inputs like fund, 1land,

equipments, personnel etc.

~ inadequaclies ox (and) inefficienqy in operation

and
maintenance of the project;

inefficiency of the project personnel.

The experiences and

lessons vhich may be used in the
planning,execution,operation and maintenance of futuarne
projects, should be inventorised.

Non-avalilability of the required data for ex-post evaluation is a
regular phenomenon. Sometimes 1t is difficult to generate

and many a times access to the

data
availuble data is also
task.

an ardaae,

Non-availability of fund for evaluation studies, particularly
for the ex-post .ones Is a serious constraint to  project
evaluation. When millions of fTaka are being invested Lo ruach
certaln goals, {t would be prudent to spend a little more Lo
ensure the effectiveness and efficiency of those investments
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Non-uttlization of the results obtained £from evaluation studies

is also another regular phenomenon. Generally speaking, there is
a reluctance to learn from the past and use those for the future,
but efficiency and effectliveness of the water ~development’

projects will not improve if conscious efforts are not

made in
that direction.

Lbast but not the 1least evaluation activities are 1limited by
institutional constralnts also. The major institutional

constraints relate.to limlted tasks assigned to the monitoring

and evaluation wunits, 1limitations about conceptual framevork,
financlal support and lack of proper training of the officery
involved in monitoring and evaluation.

5,0 RECOMMENDATIONS FOR_THE FUTURE

The following recommendatlions,
facilitate evaluationr studlies:

if implemented,may be useful to

a. Plan for monitoring of the on-going activities and ex-post
evaluation study should be formulated at the planning
of the project. Data and information should be
inventorised accordingly,

staqge
collected and
at least for the major projects.

b. The physical targets and socio-economic objectives (outputls
and outcomes) ,of a project should be defined in measurable
terms at its planning stage, as far as practicable.

c. Base-llne survey of the physical as wvell e
agro-socio-economic situation of the project area should be

undertaken in line with the reguirement for future evaluation
studies.

d. Cost of evaluation studies and monitoring

activities should
be incorporated iIn the costing

of a project as its integral
component.
e. Evaluators for evaluation studies should be selected
carefully, Kkeeping in view that evaluation

is a specialisad

job and requires people having the expertise

and training.
The institutional arrangements within the BWDR  for
monitoring and evaluation activities should also  be

strengthened with manpower

having the relevant expertise
and/or training.

f. Results of evaluation studies should be utilised in the
planning, implementation, operation and monitoring of now
projects, and improvement of the on-going ones
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6.0  CONCLUSION

Finally a number of concluding remarks may be
to the experiences about project evaluation
vater development projects in Bangladesh:

made with respect
obtained from the

a. ‘Monitoring and evaluation activities are still in embryonic
stage. It is beset wlth a number of conceptual limitations
and operational constraints, which need to be removed in
order to enable monitoring and evaluation to play their tole

in the improvement of efficiency and effectiveness of the
projects.

b. Monitoring and evaluation activities need to be regarded as
an expertise job and not as everybody's job. '

c. Monitoring of on-going projects and
completed projects should be an
particularly, the major projects,.

ex-post evaluation of
integral component of,
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APPTICATTION OV TEIN THE DIENVITOPMENT PROCESS IN MALAYSIA,
WIHHHESPECIAL RETERIENCTH TOSEHA AS AN INTEGRATED PROJECT
NMONTHORING SYSITENM

LINTRODUC TTON

Socio-cconomic development in Malaysia has been a planned process that s re-
peated every live vears. Seven development plans hiave been carried out since 1957,
cach with objectives consistent with the reguitement ol the changing nature of the
Malaysian socio-political- cconomic situation. From development goals in the
M50 that emplusised modernication ol the taditional scctors to infrastroctueal
development and agricultial diversilication in the 1900 to socicty restrocturing,
and poverty eradication in the 1970-80<; these plans collectively provide an explicit

sense of direction for developanent,

The purpose ol this paper is (o describe briefly the use of information technology
(1) in the Tormulation, implementation and evaluation of Malaysia's Five Year

Development plans, with special relevence to SETIA as anintegrated Development

Moject Monitoring Svstem.

2 THE PLANNING MACIHINERY AND PROCESS

The government's administrative philosophy with regind to econmnic development
is characterised by the beliel that there need to be cdose comdination between
planning and implementation of progemmmes, and theie showld be consultation
between the political leaders, administrators and the people in the planning and
implementation process. Using this philosophy, Malaysia cibarks on its first cco-
nomic development plan in 1957 when it achicved.independence, followed by a se-

ties ol 5 year development plans.



1957 - 1960 Lirst Malaya Plan
1961 - 1965 Scecond Malaya Plan
19066 - 1770 Pirst Malaysia I'lan
$97i - 1978 Sccond Malaysia Plan
176 - 1980 Fhitd Malaysia I‘l:m'
1981 - T9RS Fomth Malaysia Plan

1986 - 1990 Lilth Malavsia Plan

Briclly, the development phimning machinesy of Malaysia and its relationship with
the implementation apencics ae clearly depicted in CHART L Planning in
Malavsia begin fiom above as well as below, that is top-down and bottom.up
planning. I'_miccls are proposed ffom below, fiom the village, district, state ind
national levels \\'llit:ll are then assessed by the Feonomie Planning Unit (EPP) of
the I'iime Minister’s Departiment, and then by the National Development Planning,
Committee (NDPC) before submission to the National Planning Council (NPC) Tor

decision and endorsement and finally by the Cabinet.
LITHEIMPLEMENTATION PROCESS

Lhe Tmplementation Cooidination Unit (FCU) of the Prime Ministet’s Departiment
has been the main ageney undertaking close monitoting of implementation as lar
back as 1960 with the launching. of the Rural Feonomic Development (RED) Plan,
The plan, mote commonly called the Red Book, documented all projects planned
and programmed for implementation in cach of ll.\c distticts. ‘The heart and neeve
centie of the operations is the Operations Room established at every District Olfice,
State Scerctariats and the Piime Minister's Ollice.  Projects appsoved for imple-
mentation under the Red Book are monitored closely on maps and charts to show

the progress as shown in CHART 2. ‘Lhis method has proved 1o be very successful
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ami has become the notm Gl the present day as shown in the network of National

Action Council, State and District Action Committees in CHART |,

4. COMPUTERISATION OF THE PLANNING AND IMPLEMENTATION
ROCESS

Computerisation of the planning and implementation process was started in 1978

when the computerised Project Monitoring Svstem (I'MS) was established with the
following objectives:-

1. To ensute projects meet implementation schedules

2. T'o control expenditure within allocation

3. Toidentily problems of implementation

4. Fo ensuie projects meet their objectives

The computerised PMS was Tound neeessary duce to the increase in the number of
projects to be implemented in the subsequent plans. It is basically a management
tool to assist decision makers in pathering infomuation regarding ]‘II()iCCl implc-
memation, identifying problems, determining, the size and gravity of the problems,
determining its causes.and formulating alternative solutions. The system caters for
all levels of users, the National Action Councils and Ministtics at the Federal level,

the State and Dictiict Action Committees at the State and District level.

The 'MS was a centraliscd systcn'u wherehy gnarterly reports were sent by the im-
plementing agencies to 1CU for processing. 1t has its shortcomings in that it was a
centralised system where all processing of information was done at 1CU. As such,
by the time all the forms were processed (numbering around 18,000 - 19,000) the
information thereby pencrated by the system were already out of date and thereby
not of much use for the purpose of making decisions., ‘This brought about a review

ol the PMS giving rise to the introduction of the SETIA System.
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Fhe need for SETEA nose froma 981 study undertaken by the Cabinet Committee
On Steps to Speed Up the Tmplementation of Development Projects which found
vanous limitations in the information system lor planning and implementation of
development projects in government agencics. More specifically, some ol the prob-
lems Gaced were that some projects were not eported by implementing agencics;
incomplete, inaccutate and Late reporting; and the systems run by central agencices

were not being properly coordinated, In order to resolve these prablems, the Cabi-

net Committee miade the following reconumendations:-

Ministrics, Departments awith the assistance of the
Tplementation Coordination Unit <hould develop
an iformation system or ouse exsting systems
meant for the siane purpose epecifically to plan and
implement development projects and Tor making
necessary decisions,

Al information svetems of the Central Apencies
meant” for the control and cvaluation of the per-
formance of development projects should be inte-
prated. In this respect, all thiee systems, SINKOM
of the Tieasnry, the Project Monitoring System of
the Implementation Coordination Unit and data
collection activities of the Feonomic Planning Unit
should be inteprated so that only one wformation
svatem will be used, Central Apencies and othes
apencies are encowaged to exchange information
with one another.

It is in this envitonment that SETEA, an actonyvim for (S)ystem (BE)conomic PPlan-

ning Unit |, (Nrcaswmy, (Dimplementation Coordination Unit, (A)ccountant Gener-

al's Departiment, was conceived and then developed to advance the goals ol

national development,



S5.1 OBJIECTIVES OF SETIA
To implement the recommendations of the Cabinet Committee, SETIA was devel-
oped with the following objectives:- ’

1. To integrate the information systems of the Central Agencies

2. To develop an information svstem Tor the Ministries to plan and implement
development projects
With the realisation of these objectives, the Central Agencies, Ministrics and other

agencies alike can share one common information system for better decisions on

project performance.
5.2S8COPE AND COVERAGE OF SUTIA

The scope of SETIA is to provide an integrated information system on development
projects for the Central Agencies, Operating Ministries as well as other agencics
requiring the same kind of information. This method ensures the consistency of
data uscd by all agencics concerned. “The information captured in this system are
on federally funded development projects as well as projects funded jointly by the
Federal Government/State Government/Statutory Bodics. The information cap-
tured include such items as cost and plan allocation ceilings, scope and objectives,
location, sources of Tunding, implementing agency, ycarly budget allocations,
planned implementation schedules, status of implementation, expenditures as well

as problems encountered in implementation,

This is the first attempt at integration of the alrcady existing information systems,
namely, The Project Planning System of the Liconomic Planning Unit (1:PU), The
Computer-based Information System of the Treasury (SIMKOM), The Project
Monitoring System (PMS) of the mplementation Coordination Unit (1CU) and the

I'ederal Accounting System ol the Accountant General’s Department (AGD).



S5.30RGANIZATION OF SETIA

SETIA is developed using the (.',\'i;lill;', organiziational and manpower resources ol
the Federal Government, involving the Central Agencics; EI'U and 1CU of the
IPrime Minister’s Department, ‘The Federal ‘Treasury and, all Ecderal Ministries and
State Development Oftices. CHART 3 depicts the organisational structure of the

Federal Government machinery for the management of development projects.
54SYSTEM DEVELOPMENT

SETIA is completely developed in house by the SETIA project team ol 1CU as-
sisted by a Steering Committee consisting, (;l'lclncscnln(ivcs ol EPU, Treasury, 1CU
and AGD. The system s been designed taking into account most of the critical
information needs of the Central Agencics as well as the operating Ministiics using
the hiciarchical distributed processing technique. ‘The processing ol information is
distributed to the respective agencics to meet their information requircments as
shown in CHART 4 . The information gcncmicd al the source level is transmitted

and integrated at 1CU to form the main SETIA database to be shared by all agen-

cics concerned.,

Management ol the main SETIA database is handled by 1CU which alse controls

all computer operations. EPU, Treasury, AGD as well as Operating Ministrics
manage the respective data bases at their own remote locations.

5.5 SOURCES OF DATA AND INTORMATION FLOW

The soutces of dita and inflow of information in the SETIA System is integrated

with the activitics of the projects namely:-
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. Project planning and approval
2. Project yearly budpet approval
3. Monitoring the progiess of project implementation

4. Projecet payment and disbursement of funds
5.5.1 Project Planning and Approval

The purpost of this subsystem is to gepister developiment projects which have been
approved by EPPU Tor ilmplementation using ST lomms. [t also forms the basis for the
creation ol projects and filled only once in-the life time of the project. On reeelpt
of SI, EPU will exmtiine the project proposed and subscquently assign a project
identification number and repister the approved project using the computer pro-
vided for this purpose.  Information on the approved project is then transmitted to
the host computer at 1CU to be kept in the Main SETIA databade. 1CU will then
print the information on project list approved and release it to EPU who will notily
the relevant ministiies/departments, 'The same information will also be transmitied
by 1CU to the respective ministries/depiartments and State Development Oflices to

be kept in the personal computers at their respective oflices.

5.5.2 Project Yemly Budget Allocation

FForm §2 is a computer printout produced I.vy the Ministrics, or 1CU depending on
the number of projects in order to request for yearly budget allocations lrom the
Budget Division of the Treasury for all the projeets that have been approved by
LEPU under the Plan. On approval of the yearly budget, lhc Ministrics will input
into their PC system the yeatly budget allocation approved lor the projects. This

information is also transmitted by the Ministrics to 1CU to be kept in the Main

SETIA database.



5.5.3 Monitoring the Progress of Project hinplementation

All agenicies implementing the projects are required to report the physical progress
of their active projects or project components as and when there is a change in
project performance, to the Ministrics which will then update the progress in their
personal computers. The Ministrics will transmit these information to ICU at the
beginning of cach month, or quarterly depending on the progress of the project, and

this information will be kept in the main SETIA database.

5.5.4 Project Payment and Disbursement of Funds

The Ministries, Departments and Agencics send in payment and journal vouchers
to AGD for payment on federally- funded projects. From these source doctiments,
data is captured in the computer of the Headguatters of AGD. ‘The SETIA

Scerctatiat will receive this information monthly via magnetic tapes.

Statutory bodies and sclf-accounting departments that are commercially- oriented
or reccive their federal development allocations that ate channclled through State
Government, will submit the information on payments and the progress repotts to
the Ministrics as vouchers produced by these agencies are not sent to AGH. ‘The

conceptual structure of the SETIA system is shown in CHART S.

6. THE SETIA DISTRIBUTED COMPUTERISED SYSTEM

‘The Filth Malaysia Plan (1986 - 1990), 1ccognises the importance and incicasing
roles of Information Technology (1), particularly in the arcas of planning, budg-
cting, monitoring and evaluation. It is towads this end that the distributed

computerised system was implemented. Under this system, the ministrics and State
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Development Olfices are provided with a Personal Computer (I'C) and a printer
and they arc linked directly to the main computer system at the Implementation

Coordination Unit (1CU), Prime Minister’'s Department in Kuala Lumpur,

‘The system provides the lacility to input, update, process, store, lansmit simple
output lormats lor use ol the relevant decision makers. Somce query programmes
arc-also provided for access to the main dnl‘u base. ‘T his access can be made through
3270/3179/3279 terminals or its compatibles which are linked to 1BM CI'U 3083 at
1CUL “The Chiel Exceutive Information System (SMPKLE) at the Prime Minister’s
Ollice is also linked to the SETIA system through a software called System Net-
work Architcetuie (SNA). As such SMPKE users at the ministiics can also access
iclevant information [rom the SE'TIA system through their terminals. Access to the
subsysteimn can be cllected from the stamd alone I'Cs both at the ministiics and the
SDO ollices. An cxercise has been prepined for participants to use the SETIA

Corporate Database in the workshop and hands on session this evening to get a fecl

ol the system.
1. IMPLEMENTATION ISSULS

As with any computerised system, the issnes that had to be addressed in the devel-

opment and implementation of the SETIA System are:-

I. Budgct
2. Manpower and skills
1. Hardwaie and sollwiate

4.  Uscr cducation and aceeptance

Fortunately for 1CU the first three [actors did not present too much of a problem.
‘This is because 1CU is not new in the use ol P, as computers were alicady uscd

by the Unit since 1978, As such it alicady had most of the hardwares and man-

13



power reqguited Tor the development of the system. The ;mly additional items that
hag to be acquited for the development and impleméntation of’ l|'|c\syslcm arc ler-
minals, PC's and other pheripherals [or the distuibuted system as well as soltwares.
The cost for these additional items wu; about US $800,000 for which 1CU Jdid not
lind any dilticulty in obtaining the hudget a¢ the use of Il is a priority in the allo-
cation of funds in the cllort to modemise the Malaysian Government machinery.
However, this does not relleet the real cost ol the system as it does not laI;c into
account the existing hindware and manpower, Fad litc system started from scratch

a teasonable estimate [or the budget of the system would be in the region of US

3,000 (),

In terms of manpower <kitls too, 1CU did not face much problems, ‘This is because
1CU already has tained DP personnel 1o develop and maintain the system. ‘The
choice of snitable oftwares too did not present much problem with the availability

in the maket taday ol advanced development tools to simplify and speed up de-

velopment work,

[t is the Iast factor, user education and aceeptance, which presented the most
problems in the development and implementation of SETIA. Being layman, most
of the nscrs are stranpers (o computers, T his was iccopnised as the eriticals success
factor uf the SETIA system throughowt the whole process of the (lcvélopmcm ol
the system from system degipn to user application. 1t took the development team

[

in 1CU § years to come up with a svstem simple enough for a non DP user.

On the issue of user aceeptinee, a great deal ol effort was concentrated on the
functionality and user fiiendliness in the design of the system. ‘To ensure accepta-

bility to the user, the applications were designed around the working environment

N

of the user, that is by computerising the daily nctivities of the users such as prepa-

- .
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ration of project proposale, budpet requeste and projeet reports. To ensure user
Hicndhiness, the system is desipgned by providing menn driven keys whereby the user
only needs tn select the desipnated keys to pertorm the specilic tasks thereby clim.
inating clabmate programming. To cnsure usclulness of the system, besides the
online help provided in the syetem, the needs of the users are consistently enter-

tained by providing sub-systems peitaining to the needs ol the individual users.

B DENEUTTS AND IMPACT OF SETIA

The reporting system “nl' SETIA on project management amd implementation is a
faitly comprehensive onc. ‘The move towards computerization, integration and dis-
tibuted system is o step in the right direction. However, ntonitoring system cannot
function on a comprehensive reporting system alone, Jhere have 1o be other com-
plementary devices or stiatepies in vrder to ensure the system that is working now

will continue to he growing and working cffectively, Some of the expected benefits

from SETIA can be ssunnmarised as lollows:-

1. In the immediate term, by inputting data at the critical stages of project plan-
ning, yeatly budgetting, project monitoring, and project payment, and consol-
idating all data imto a sinple database, integration and coordinated project

management are achieved through the SETTA system.

2. Data need to be gathered only once, and the information gathered can be used
by all the four cential agencics concerned as well as any other agencics requir-

ing information on development projects.

3. This will also relicve the reponting, workload of agencies. .



SETEA hac builtawithin it severanl means of control in order to ensure much ol

the data is captured in the svetem, '

Monitoring becomes appiarent not only in the formal reporting channcels de-
scribed above, but also in the other three management processes, viz national
cconomic development planning (Five Year Man and Mid Term Review Plan),
annual budpet allocation (under or over spending), and fund disbursements

(money given out lor actual proprees of implemeintation).

The placement of the central monitoring function under 1CU of the Prime

Minister's Depattinent and the roles ol the National Action Council, whose
Chaitman i the Prime Minister, has contiibuted significantly in the leadership
toles of monitoring.  The same pattern of inflluence can be discerned at the
State and Distritt levele, where the Chiel Minister and Distriet Officer chair
State Action and the District Action conunittee mceetings respectively, This is

a deliberate arntanpement born out from the 30 years cxperience in project
\
monitoring.

it should also be noted that the EPU, the Budget Division, and the Accountant
General's Departinent, whose function also include monitoring, are all attached

to powerlul mganisations, that is the Prime Minister’s Department in the case

of the EPU, and the Treaswy in the case ol the other two.

It is still too catly to assess whether SE'TIA has created an impact or not at this

juncture, ‘The system still needs adjustiments to suit user tieeds. There are still some

Maws whicly necd to be corrccted, namely the absence of real time data, Data cap-

ture is still periodic in nature. ‘The monthly updating schedule is often not cousist-

cntly met as tome apencics at the state and the district levels find it diflicult to

submit propress reports on schedule owing to lack ol manpower personnel.
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The absence of Til-safe system of verilving the accutacy of progress repotts is also
a matter ol concern, ‘The vetilication process is Tarpely attributed to site visits by

decision makers. Ae long as suth visits mre fréquent and visitors are ‘'men of au-

thotity, then the system can work to ensute relinbility.

Notwithstanding the above, SETEA i aeating some ripples now., An Exceutive
Committee ol the National Action Uouncil has just been set op under the Chair-
manship of the Chict’ Secictary to the Government. The Commitiee would monitor
ﬂm"uvmscc the overall progress ol Filth Malavsia Plan projects, identily adminis-

trative bottlenceks hampering project development, and make decisions to speed

up the process of the project implementation,

At the recent sitting ol the Conunittee, lilly recommendations swere made to speed
up implementation. Theee decicions have Far reaching iniplications on the strategy
ol implementation lor 1989 and gubsequent projects under the Plan, ‘The Treasury
hite been ditected to send approval letters on annual allocation of projects in Scp-
tember and not 1o wait until Lanway ol each yemr Huough the issuance of allo-
cation waniant, All these procedures will pive ministrices and imivlcmcnling agencics

ample time to do preliminary work on the project so that it would be teady lor

implementation at the bepinning ol the year.,

A semittite wae organized jointly between 1CU and INTAN lor all project managess
and those involved in project implementation, fiom the central agencies, ministrics,
state povernments and district administration. ‘The problem solving scminar for-

mulated 3 new procedures and strategies to speed up the implementation of Fifth

Malaysia Plan projects.

i
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The How of informeation from the state to the ministry and cential agencics, and the
subsequent analysis made has assisted in stiengthening the capacities of those

apencics inomonitoting and evaluating theic own performance.

CONCLUSION

Seen in the context ol couventional model ol system development, the development
ol the SETIA system can be cons<idered as a successlul exercise. Not only has user
patticipation actively effected in the various phases fiom stiategic design and ap-
plication development, to testing amd implementation, but interagency cooperation
and linkapes fped amongst the four centeal agencies and the Ministries have also

been mme ellective, This nupues well Tor the Tutie of SETIA.,

‘There it no simple way 1o emulate the SETEA system ol Malaysia as the system has
been tailor made to suit the Malaysian environment and its administrative struc.

ture. 10 is impetive that these factors must be taken into consideration by any

country interested in introducing a similar system.
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Overview of the Framework

A Competency-Based Model. Under its guidelines
published in FPM Chapter 412 on Executive, Manage-
ment, and Supervisory Development, in the U.S. Office
of Personnel Management (OPM) is responsible for de-
veloping and maintaining a competency-based model
ol eltective perforinance for Federal executives,
managers, and supervisors. The Management Excel-
lence Framework (MEF) is that model.

Focus on Managerial Performance. The most crit-
ical information needed for successfully designing, im-
plementing, and evaluating career development
prograrns for executives, managers, and supervisors ad-
dresses the question ol what managers must be able
to do to be ellective. The Management Excellence
Framework (MEF), a research-based conceptual mod-
el of managerial performance developed by OPM, con-
solidates suich information for the Federal government.
The MEF describes management jobs and managerial
performance in a way that distinguishes those elements
that are necessary to achieve management excel-
lence—those managerial actions that result in the suc-
cessful implementation and administration of Federal
policies and programs—by focusing on the who, what,
and how of Federal managerial performance.

A Descriptive Model. The MEF, a descriptive mod-
el. is based on an OPM program of research designed
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to identify. common tasks and actions required of Fed-
eral managers in a wide variety of settings. As the re-
search developed, those common elements were
confirmed and grouped into a structure that ultimately
became the MEF. To simplify the model, broad categor-
ies of tasks and practices were developed.

A Three-Dimensional Model. The MEF organizes
its elements along three dimensions:

—Management Functions covering the “what’’ or
content of management work—tasks, roles, and
responsibilities;

—Effectiveness Characteristics describing the
“how' or style of effective managers—their skills,
attitudes and perspectives: and

—Management Levels indicating the ““who" of the
Federal management team—its executives,
managers, and supervisors,

Figure 1 depicts the framework and its component
dimensions. The MEF's elements establish a common
language that permits meaningful comparisons across
the immense variety of Federal management positions.
They can also be used to differentiate managers and
describe the performance expected of particular in-
dividuals or groups in distinctive terms. The framework's
elements are always easily translated back into specif-
ic competencies.

Agency Use of the Framework

Using the MEF, each agency and field activity can de-
sign and implement a career development system for
its management team. The MEF was developed to help
agencies implement and comply with the guidance in
FPM Chapter 412.

Specifically, agencies can:

—Save stall and managerial time that would be re-
quired for analyzing the major competencies of in-
dividual management positions to establish a
competency base for designing, implementing and
evaluating appiopriate career development strate-
gies for exuecutives, managers, and supervisors.

.—Solve the problem of how to understand and struc-
ture information about what managers do and to
use it for measuring or monitoring the progress of
career development efforts and assessing organiza-
tional impaat,

—Clarity roles and responsibilities within the manage-
ment team, especially at different levels to identify
key career transitions.

—Assess the distribution of management competen-
cies within the management team.

—Surface areas of developmental needs for groups
and individuals.

—Identity appropriate developmental approaches to
fulfill particular needs.

—Provide a competency-based structure for design-
ing and evaluating training courses and other de-
velopmental activities.

—Establish a foundation for comparing management
jobs, training needs, and developmental activities
across agencies and field activities, so organiza-
lions can use each other’s program resources and
share production costs.
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Related OPM Guidance Describing Management

Performance

The MEF's description of eftective managemsnt per-
formance is consistent with OPM policy and quidance
published alsewhere with respect to other personnel
management functions and purposes. For example, in
the general stalfing area, materials on both qualification
and classification standards reflect the domains of
managerial performance the M describes. The
Qualifications Review Board uses six executive activity
or competency areas lo certify the qualilications of can-
didates for initial career appointment to the Senior Ex-
gcutive Service.

1. Integrating Internal and Exlernal [ssues

II.  Representing and Coordinating

. Planning and Guiding

IV Administering Money and Malerial

Resources
V. Utilizing Human Resources
V1. Reviewing Implementation and Results

These six compatency areas were derived from the
same research on which the MEF is based. They cor-
respond directly te pairs of the management functions
and also capture the effecliveness characteristics of the
MEF.

At the manager and supervisor levels, the X-118 Qualifi-
cation Standard Handbook includes a section on
“Supervisory Positions in General Schedule Occupa-
tions,” which describes managerial and supervisory
responsibilities and the abilities and attributes candi-
dates musi demonstrate to qualify for supervisory posi-
tions in grade GS/GM-15 and below. The position classi-
fication standard contained in OPM's Supervisory
Grade-Evaluation Guide defines and distinguishes the
dutlies and responsibilities of managerial and supervi-
sory posilions; the levet distinctions made there have
been adopied for the MEF. In the performance appraisal
area, QPM's publicalion, Appraising Managerial Perfor-
mance. . . .Suggested Elements and Standards for Ex-
ecutives, Managers, and Supervisors, provides generic
criteria for common job responsibilities and basic
management activities. In each of thess issuances, the
language used to describe the responsibilities and suc-
cessful performance of Federal managers is congruent
with MEF language and concepts.

Dimensions of the Framework

Management Functions. The first dimension of the
MEF describes what execulives, managers, and super-
visors do and comprises twelve general management
functions. This dimension covers the content and na-
tute of management work in the Federal sector-—
execulive, managerial, and supervisory (E-M.S) tasks,
roles, and responsibilities. Figure 2 delines the twelve
management functions.

EMectiveness Characteristics. The second dimen-
sion of the MEF descrihes how successful executives,
managers, and supervisors perform using skills, alti-
ludes, and perspectives thatl increase the likelihood of
effective perfoninance. Ralated components of manage-
ment effactiveness are-grouped into ten general elfec-
tiveness characteristics. Those ten characteristics are
then clustered according to the individual. work unit or
organizational performance level for which the manage-
ment team is responsible and where the characteristics
become critical 1o success. Figure 3 provides the charac-
lerislics and their key component skills, attitudes, and
perspactives, and shows how thay are clustered.

Figure 3's visual representation of thaese charactaristic
clusters ns concentric circles or rings illustrates an im-

portant point about the relationshins among the clusters:
the need for these characteristics is generally cumula-
tive as a manager becomes responsible for the perform-
ance of larger units. In other words, first-line supervi-
sors musi apply their communication skills, interpersonal
sensitivity, and technical competence to assure excel-
lent personal performance for themselves and by their
individual subordinates. In addition, their actions must
begin to reflect the characteristics from the next cluster
(or ring, in figure 3) to produce effective work unit per-
formance. Managers must display the characteristics
from the two cenlral clusters (personal and team effec-
liveness) and bagin to apply the characteristics that af-
fect the performance of the larger organizations they
manage. Finally, executive performance, which explicitly
is to be judged against organizational performance
criteria, must reflect the full range of etfectiveness
characteristics.

This dimension of the MEF recognizes that management
excellence requires more than just doing a set of
management [unctions. It.requires doing them well. The
eflactiveness characleristics capture the management
styles that distinguish high performing executives,
managers, and supervisors.



External Awareness:

Interpretation:

Representation:
Coordination:

Work Unit Planning:
Work Unit Guidance:

Budgeting:

Material Resources
Administration:

Personnel Management:

Supervision:

Work Unit Monitoring:

Program Evaluation:

Management Content Dimension of the MEF

Management Functions

Identitying and keeping up-to-date with key agency policies and priorities and/or
external issues and trends (e.g., economic, political, social, technological) fikely
10 affect the work unit.

Keeping subordinates informed about key agency and work unit policies, pri-
oriting, issues, and trands and how these are to be incorporated in work unit
activities and products.

Presenting, explaining. selling, and defending the work unit's activities to su-
pervisor, others in the agency, and/or persons and groups outside the agency.

Performing liaison functions and integrating work unit activities with the ac-
tivities of other organizations.

Developing and deciding upon longer-term goals, objectives, and priorities;
and developing and deciding among alternative courses of action.

Converting plans to actions by setting short-term objectives and priorities;
scheduling/sequencing activities; and establishing etfectiveness and efficien-
cy standards/guidelines.

Preparing, justifying, and/or administering the work unit’s budget.

Assuring the availability of adequate supplies, equipment, facilities; oversee-
ing procurement/contracling activities; and/or overseeing logistical operations.

Projecting the number and types of staft needed by the work unit, and using
various personnel management system components (e.g., recruitment, selec-
tion, promotion, parformance appraisal) in managing the work unit,

Providing day-to-day guidance and oversight of subordinates (e.g., work as-
signments, consultation, etc.); and actively working to promote and recognize
pertormance.

Keeping up-to-date on the overall status of activities in the work unit, identify-
ing problem areas, and taking corrective actions (e.g., rescheduling, reallocat-
ing resources, etc.).

Critically assessing the degree to which program/project goals are achieved
and overall effectiveness/efficiency of work unit operations, to identity means
for improving work unit performance.

Note: Each management level does not necessarily perform all the aspects of each function
as describhed here,

Intarpratation

Rudqeting
Materinl Neanuyrces
Adminiatintion

External Awnreness Representation Work Unit Planning
Coordination Work Unit Guidance
Personnel Manngeament Work Unit Monitoring
Supervigion Program Evaluation
Figure 2
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Management Effectiveness Dimension of the MEF

Effectiveness Characteristics

Broad Perspective: Broad, long-term view: balancing short- and long-term considerations.

Strategic View: Collecting/assessing/analyzing information; problem identification/ analysis;
anticipation, judgment.

. Environmental “Tuned into'" agency and its environment; awareness of importance of non-
' Sensitivity: technical factors.
Leadership: Individual, group; willingness to lead, manage, and accept responsibility.

Flexibility: Openness to new information; behavioral flexibility; tolerance for
stress/ambiguity/change; innovativeness.

Action Orientation: Independence, proactivity; problem solving; calculated risk-taking, deci-

siveness. \

Results Focus: Concerned with goal achisvement; follow through, tenacity.

Communication: = Speaking; writing; listening.

Interpersonal Sensitivity: Selt-knowledge and awareness of impact on others; sensitivity to

needs/strengths/weaknesses of others; negotiation, conflict resolution; per-
suasion, selling.

Technical Competence: Specialized expertise (e.g., engineering, physical science, law, accounting,
social science).

Note: Each management level does not necessarily petform all the aspects of each characteris-
tic as described here.
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Management Level. The third dimension of the MEF
covers who the executives, managers, and supervisors
are—three groups or levels of managers whose perform-
ance the overall framework describes. The distinctions
petween levels are made most clearly in terms of differ-
ences in the substance of jobs at each level. That is,
at higher levels, job duties and requirements change in
scope and breadth and not just in their intensity or tech-

OISR

Executives:

Managers:

Supervisors:

nical subject matter. Thus, if a person moves from su-
pervising three people to supervising thirty, but the job
still requires only a narrow focus on immediate work unit
production, the person.is still considered a supervisor.
The Iraditional hierarchical pyramid depicting these
groups in figure 4 conveys their supervisor-subordinate
relationships as weli as their relative numbers.

Management Level Dimension of the MEF

Management Levels

Have the most complex jobs and generally are members of the Sen-
ior Executive Service.

Have broader, more complex responsibilities than supervisors; be-
come more involved in coordinating the work of others and dealing
with longer-range issues than supervisors; may or may not manage
subordinate supervisors.

Have first-level responsibility for managing day-to-day operations and
carrying out directives from higher management.

Executives

Managers '

Supervisors

Figure 4




Source of the Framework: The Research Base

OPM's Systematic Research Program. The MEF
is the product of a systeinalic research eflort that be-
gan in 1978. lts goal was o address the question
described earlier concerning what managers must do
to be elfective. A variety of research methods and
sources have contributed to the development of the
MEF. Original research on the jobs and roles of Feder-
al managers used a slandardized survey instrument and
a Governmentwide sample of managers. In-depth criti-
cal incident interview studies focused on the perform-
ance of several different groups of executives,
managers, and supervisors, including individuals iden-
tified as superior petlormers. The research resuits of oth-
er Federal management studies and privale sector
studies, as well as current private sector theories of
management effectiveness, were reviewed carefully for
their cross-validation of the findings and directions that
were emerging from OPM's data. Subsequent field
studies and applications of these results have provided
continual testing and validation for the MEF. As a re-
sult, the MEF has a solid empirical basis that both
demonstrates its consistency with other emerging the-
ories of management competencies and gives il unique
relevance lor the Federal government.

Research Results Relevant to E-M-S Career De-
velopment. A set of research findings from several
studies have been integrated and applied to the MEF
in a way particularly germane 1o E-M-S career develop-
ment concerns. While many factors can be observed
and tracked across the elements of the MEF, assess-
ing the relative irnportance of its component competen-
cies for the different groups in the management leam
is useful in charling the nature and progression of a
management career. Differences in importance within
a level of management help define ils particular quali-
ties and demands. Differences in importance across
management levels provide sharp focus to career tran-
silions by specifying the competencies in which advanc-
ing managers must develop new or added proficiency.
Figure 5 summarizes a substantial body of research evi-
dence in its display of the relative importance of the ele-

ments of the framework as reported by respondents.
Estimates of importance were based on time devoted
1o an element and the scope and impact of job respon-
sibilities, roles, and functions.

Management Function Importance. As figure 5 in-
dicates, supervisors have the most limited range of
management responsibilities. Thus, Management Func-
tions 1, 2, 3, 7, and 8 (see figure 2 for reference) are
of relatively little importance; Management Functions 4,
5, and 12 are of moderate importance; and Management
Functions 6, 9, 10, and 11 are of great importance. For
managers, no management function is of less than
moderate importance. This change implies some de-
velopment of Management Functions 1—5, 7,8, and 12
upon transition to the manager level. At the executive
level, all twelve management functions are judged to be
of great importance, given the scope and impact of the
responsibilities that these jobs generally have,

Effectiveness Characteristic Importance. The
pattern of relative importance of the effectiveness
characteristics by level is similar to that of the manage-
ment functions. As the scope of job responsibilities,
roles, and impact increases, a richer variety of skills, at-
litudes, and perspectives must be displayed for effec-
live performance on the job. The one exception to this
pattern occurs with “Technical] Competence.” For su-
pervisors, technical competence is of great importance
since they are usually called upon to make technical
judgments daily and often continue to perform a signifi-
cant amount of technical work. As management respon-
sibility broadens and increases, however, technical

details recede in the daily world of managers and ex-

ecutives. They no longer personally perform the techni-
cal work and use their other, managerial competencies
relatively more as they ensure the effective implemen-
tation of policies and programs. Managers and execu-
tives use their technical competence and skills in new
ways and within the conlext of a manager’s (rather than
a technician’s) role, principally by directing and evalu-
ating the technical work of others.
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Applications of the Framework

Management Excellence Inventory. OPM has de-
veloped the Management Excellence Inventory (MEI)
questionnaire as a primary tool for translating the gener-
al concepts of the MEF to specific management perform-
mance in defined organizational settings. Agencies can
use the MEIl to focus on and compare the distinctive
competency requirements for Federal managers at
different levels and career stages and in different or-
ganizational situations. Its principal use is to identify or-
ganizational {as well as specific individual) development
needs and strengths. The MEI measures the compo-
nents of the MEF by breaking them down into specific
task and activity statements, which were identified as

part of OPM’s larger research program, and uses a sys-
tem tor establishing importance levels that are specific
to the organization (or particular jobs). Figure 6 gives
an example of how the ME| measures the framework.
Because the MEI systematically measures the require-
ments of the respondents’ positions, assessments of de-
velopment needs are automatically tailored to the unique
aspects of each setting. In addition, an agency may add
task and action statements as well as demographic
gquestions that are specific to its needs. The MEl is pub-
lished in two editions, one for executives and managers,
and one for supervisors,

How the Management Excellence Inventory Measures
Elements of the Management Excellence Framework

An Example:

Management Function MEI! Items

Program Evaluation: Critically as- 61. Identify ways to improve the efficiency and effectiveness of
sessing the degree to which pro- work unit operations.

gram/ project goals are achieved 62. Critically and realistically assess the overall effectiveness of
and the overall effectiveness/ef- work unit.

ficiency of work unit operations, to 63. Use project or job reviews or other evaluation information to
identify means for improving work improve work unit operations.

unit performance. 64. Assess progress toward achieving work unit goals.

65. Identify ways to improve work unit procedures, processes,
or structure.

Figure 6

National Management Career Curriculum, OPM
develops and maintains a Governmentwide curriculum
specifying the management competencies that need to
be acquired at each level of management. Particular
course offerings and other developmental experiences
are keyed to those requirements. This approach. used
with a needs assessment process grounded in the MEF,
provides significant support for more efficient and effec-
liva allocation of E-M-S career development resources
throughout the Federal government,

For More Information. Information about CPM train-
ing courses and other services relating to E-M-S career
development can be obtained by contacting:

U.S8. OFfice of Personnel Mgmt.
MRI Services (CEED)

P.0O. Box 9838/ Room 200
Washington, IC 20044

AT'TN: Barry Brown (254-6946)
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ANNEX L

METHONOLOGIES OF IMPACT ANALYSIS

A Summary of Selected Publications regarding Criteria

1. KEY FINDINGS OF METHODOLOGIES FOR MEASURING IMPACT -

Impact is a term indicating whether the project or programme has
had an effect on its surroundings in terms of technical, economic,
sociocultural, institutional and environmental factors. Impacts can
be both positive and negative.

Impact assesaemants should focus on few, carefully selected impact
areas that are of critical importance from the point of view of
the main objectives of an intervention. The core impact areas
stressed by international donor agencies are:

Production and Productivity
Income/Standard of living
Food consumption
Environment

Qoo

For assessing these core areas three general criteria should be
Fept in mind: coverage (what proportion of target farmers increased
their incomes by raising their production and productivity);
sustainability (the benefits produced by an intervention should

continue after donor assistance ends); economic efficiency (the
project should have a positive rate of return on the investment).

The critical methondological issue in impact assessment is that of
establishing_the_causal relationship between an intervention and
the_observed changes,

To _determine whether changes have occurred in relevant 1impact
areng, data_are_required on pre and post intervention status and
usually on the intervening period.

Evaluators muaet combine _informal, qualitative studies with
quantitative measures to infer causal relationships.

Obtaining information quickly through rapid, low-cost methods can
prove extremely fruitful. To assess _the_utility and_validity of a
wide range of low-cost impact measures, donors must evaluate in-
depth at least scme of their thousands of projects by establishing
rigorous experimental_situations,
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Problems_Identified

The participants of the workshop (sponsored by AID) identified
several problems that confront evaluators. First many intervention
impacts do not become visible during a project’'s 1ife of 5 to 7
years. Second many projects impacts are not confined to the
boundaries of a particular target area or sector. Third
unanticipated effects remain unanalyzed. Fourth several projects
are operating in the same area or sector, for this effects of one
project cannot be separated from the effects of others for
evaluation purposes. Fifth because projects operate within dynamic
political and economic settings, many factors external to the
project's setting also influence outcome.

2. EVALUATION - HOW EVALUATION FINDINGS ARE USED -

Evaluation as a profession meets two criteria for a useful impact
study: a program has been implemented and for a sufficient time
for results to have occurred. A third criterion for useful impact
studies is also present: someone wants to know. Evaluations can
provide data, identify strengths or weaknesses and provide varied
comparative 1information, but <they cannot decide. An internal
evaluation is intended to have use for organizational improvement
- whether they are descriptive, formative or summative in actual
design. External evaluators have sometimes designed and conducted
evaluation to satisfy criteria in a request for proposals. By
virtue of bering closer to the programmatic situation, the internal
evaluator has greater opportunity to make evaluations useful.

Utilization of evaluation findings presents many challenges and
choices to evaluators. It also places many demands on their time
and requires the development of skills and abilities.

Rich (1975) has identified the use of evaluation finding as
instrumental and conceptual. In the instrumental use of evaluation
specific fact inputs are used in documentable ways to answer
specific questionz. The conceptual use influences policymaker’'s
thinking about an issue but not necessary results in a documentable
use of specific information. While instrumental uses of evaluation
recsults may be relatively rare, conceptual uses can have a long -
term and significant impact on policy decisions, how problems are
defined, and in setting overall policy directions that are
compatible with accumulated knowledge. Nagel has indicated that a
more common use of an evaluation study is to solidify a direction
in which an agency is already heading or to raise questions that
might modify an established course.
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To marximize the utilization of evaluation findings six steps have
been identified --

1. Marketing Evaluation as a worthwhile Service:
Marketing is that change in executives’' conceptual framework
(Rich, 1975) such that every time they are involved in an
upcoming major decision, they call on an evaluator to gather
and precsent relevant information about the issue.

2. Developing and Focusing Policy Questions:
When policy aquestions are not of major concern to
policymakers, the potential use of evaluation findings 1is
minimized and the credibility of the results jeopardized.
Another issue relevant to the topic of policymaker is the pros
and cons of in - house evaluations seeking outside funding for
research projects.

3. Planning and Designing the Evaluation:

This activity involves taking an identified policy question
and develeping it into an evaluation study. To be successful,
evaluators must use their knowledge of the system and of the
program being studied. To plan and desigh the most appropriate
evaluation, it 1is usually necessary to have numerous
discussions with field and executive staff to understand the
program or service to be studied and the expectation of the
study. Once a preliminary plan is developed, discussions are
necessary with stakeholders, as well as with those who have
requested the evaluation or who may be impacted by its
results.

4. Conducting the Evaluation:

The activity includes implementing the design and analyzing
the data. Interpretation of results must be decision oriented.
The evaluator should not think that a purely descriptive study
will be useful. Evaluator should also be concerned about
achieving credibility for the evaluation. Another major issue
in conducting evaluation is how to continually involve
decision makers so that their intarest is not lost and they
will be primed to use the study’'s results at some future time.
An evaluation with a seriousiy flawed methodology will have
limited instrumental uses and may even damage conceptual uses
by casting doubt on the evaluator’'s credibility.

5. Translating Findings:

This activity focuses on knowledge and communication and has
both technical and interpersonal aspects. Interpersonal
contacte can have an impact on conceptual uses of evaluations
by building a positive imnange of the evaluator, maintaining
involvement, marketing the evaluation service, and shaping the
decision maker's thinking on this subject. The use of case
studies and anecdotal data 1is helpful 1in making others
underetand and utilize evaluation results,



142

§. Making People Pay Attention to Evaluation Results:

This activity relates most to instrumental uses of
evaluations. An important ingredient in ensuring an evaluation
use is knowledge about the 1legislative, setate or agency
decision - making processes to be impacted. If an evaluator
expects evaluation results to have a systemwide impact, then
someone has to be willing and sufficiently interested to act
on them,

Failure to use evaluation results, instrumentally or conceptually
means a failure of the evaluation itself. Just as we make every
effort to secure resources or to make design modifications to
ensure that the evaluation is effective , so should we act to
maximize its utilization.

3. HOW RAPID LOW COST METHOD IS USED TO INVOLVE STAKE HOLDERS -~

Several rapid, low cost data collection method exist that can
provide useful information for project monitoring and evaluation.
These methods gathers information which can be used ta support the
impact assessment strategies. Although these methods do not involve
rigorous procedure for data collection and analysis, they can
deliver relatively accurate information on a wide range of
subjects. In many cases such approaches c¢an substitute for more
expensive, rigorous methods to save resources and time. They are
usually more appropriate for understanding a phenomenon or process
than for measuring it precisely.

The five major types of rapid, low cost methods are as follows:

1. Key Informant Interviews:
This method 1is the most widely used rapid low - cost data
collection method. These interviews involve 1in - depth
discussions on a specific topic with knowledgeable persons in
order to obtain data opinions, and perspectives on a topic.

2. Focus Group Interviews:
In focus group interviews, participants discuss ideas, issues,
and information among themselves under the general supervision
of a moderator.

3. Community Interviews:
It takes the form of community/village meetings open to all
members., Experience has shown that community interviews can
be a valuable source of information and ideas for development
projects.

4. Direct Observation:
This method involves intensive and systematic observation of
a phenomenon or process in its natural setting.
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5. Informal Surveys:
The common perception of surveys is that of long studies based
on probability sampling which focus on a multitude of
variables. These are costly and time consuming and require a
sophisticated organizational apparatus.

Focus group interviews have long been used by marketing researchers
in 1industrialized nations to gauge the reactions .of potential
consumer to new products and services to discuss a specific topic.
Focus groups can generate a variety of information for development
interventions. They are especially useful for understanding the
perspective, attitude, behaviours and concerns of different groups
- project staff, project beneficiaries, field staff involved, and
other stakeholders in a project. During the project implementation,
focus group interviews can provide explanations for the behaviour
of the group_the project is intended to benefit.

6. Publications Reviewed:
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Wye, Christopher G. and Hatry, Harry P. (ed)
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Jossey-Bass Inc, Publisher. 1988,

Kumar, Krishna.
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United States Agency for International Development.
Decembar, 1987,

Kumar, Krishna. ;
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EXPERIENCES WITH EVALUATION OF
WATER DEVELOPMENT PROJECTS IN BANGLADESH
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Abstract

In a vorld whert funds are scarce, every decision to do something
means a corresponding decision not to do something else. This
makes it imperative to try to get as much as possible from Lhe
investment 1in a project. Project evaluation at various staqes
(ex~ante evaluation, ex-~-post evaluation and monitoring of

on-going ones) can play an essentially important role towvards
that purpose. .

Bangladesh Water Development Board (BWDB)

is engaged in building
infrastructures to protect land

from floods as well as create

facilities for lrrigation and drainage. It has, so far,
completed 376 large and small projects encompassing an area ot
2.84 million hectare.

Usually the BWDB projects are evaluated at the pre-project stage
for project appralsal, but ex-post evaluation of completed
projects are very few and do not deal with the "extent to which"
the project achleved their goals iIn terms . of guantity, quality,
time and cost at the planning stage. Those studies do not deal
with the "why" questions as to the causes of their success or
failure; also do not formulate the experiences and lessons vhich

may be used in the planning, execution, operation and maintenance
of new projects.

This paper deals with the above issues, discysses the
limitations with project evaluation In BWDB, makas a number ol

recommendations for future evaluation studies and ends up will

a number ¢of remarks about the experiences on projecl evaluat ion
obtained from the BWDB projects.

EXPERIENCES SUR PROJECTS
D’ EVALUATION DE DEVELOPMENT DES PROJECTS D’ EAU BANGLADESH

. . Executive Engineer
Bangladesh Water Development Board



