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Executive Summary

This paper is the result of mainly documentary studies backed by a
field investigation into the Tangail Compartmentalization Pilot
Project. As the title suggests. the study is centered around the
concept and practice of People's Participation in project cvcle. In
addition, a synthesis was made of a Report on FPCO and related
issues and some comments on them. This was kept apart and annexed.
The main points of the content of the paper and observations made
are given below for a ready appriasal of the study.

1. People's participation in selected FAP Reports was discussed. It
was assumed that out of the concern expressed in such reports on
the importance of perople's participation in project cyle, the
Guidelines For People's participation was prepared. These
guidelines were tested in the Tangail Pilot Project.

2. Pepple's participation in System Rehabillitation Projects (SRP),
Early Implementation Projects (EIP) and Intensive Rural Works
Programme was studied in order to complement the main study.

3. The outcome of the above served as an agenda for preparing a
draft outline of a manual for operationalization of the Gu1uellnes

For People's Participation. 2

4. The synthesis of the Report on FPCO and other related issues
served as a basis of a rpoposed draft outline of an Instituticnal

Development Programme.
Findings and Observations

1. Preparation of the guidelines was in itself a contribution to
the efforts of the MIWDFC to implement the Flood Action Plan and
other FCDI projects involving peoprle at low level as a key variable
in project planning and implementation. However, guidelines have an
inherent tendency to bound the implementors by procedural
rigidities and restrict their initiative to act by praxis and
exercise their judgment in case by case and compel them to function
within the stipulated directives- however flexible they were
intended to be. One feature of the guidelines seems to be the
assumption that people are there, participation will take place and
the task is simply to organize them to participate. Such assumption
seems to be based on mistaken premises. People have to be organized
and motivated enough to become aware of their responsibilities and
act in their self-interest. This is not to say that the people of
Bangladesh are igronant of what is in their advantage and what is
not. The fact is in the absence or near absence of institutional
and organizational infrastructures and lack of immediate benefit
for a very hard pressed people, participation on their part in
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project cycle will be difficult to achieve. Sc in additicn to
establishing institutional and organizational infrastructures,
propoer attention should be given tc overcome certain constraints
that mark the banglaadesh power-structure.

2. Applicability of the guidelines were tested in the Tangail Piloct
Project and it was found that essentially there was little
variation in their respective approcach to the planning prccess.
However, since Tangail Pilot Project has not yet been implemented
and since no summative evaluation of the project can be made at
this stage, it will be premature to make any definitive judgement
regarding their applicability to concrete situation of development.
Still, in-depth content analysis of the guidelines would suggest
that some more thoughts could be given on the economic viability of
operation and maintenance of completed projects and devising ways
and means to provide short term benefit to those who would be
expected to be engaged in sustaining project.

3. People*s participation in SRP is mainly organized for their
operation and maintenance. Stress is laid in this mcde on
organizing farmers for water management and articulation of their
demands. In the EUP, strategies followed toc organize participation
concern setting up of project ommittes, ensure local government
control and management control through privatization. However EIP
experience is best understood by its method of formlng Labour
Contracting Societies (Lc$) both for O0O&M and Implementatlon

purposes of completed projects.

The LGED Projects (RESP and IDP) seek to involve local people in
the project cycle and build up local level O&M capability.
Tnvolevment of destitute women groups through LCS is another aspect
of LGED efforts at income generation and employment creaticn for
the rural poor. LGED experience also indicates that it can
efficiently handle small projects and mobilize local authorities,

motivate local elite for project success. This way the LGED can
earn the confidence of central organizations in their ability to
manage smaller components of larger projects. It can also make a
signicant contribution to institution building by mlnlmlzlng the
risk of project subversion by elite interences 1n project planning

and implementation.

-

4. The proposed draft outline of manual for the guidelines of
peopl's participation may contain the following elements:

a. Integration of the change agents with the people for organizing
participation.

b. Vlllage mapping should be made to get a total picture of the
socio-economic and topographical conditions prevailing in the

project area.
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c. Training of beneficiaries is essential to enable them operate
and maintain projects, alsc toc educate them about their rights and
privileges and responsibilities in the development process.

d. Formation of Planning Committee for each procject is considered
vital in a bocttom-up planning process.

e. An Interface Model of Planning has been prcoposed to encapsule
the above, backed by a proposal for a contributory water raate
syste for providing the beneficiaries with short term benefit and
a self-sustaining method of meeting 0&M costs on a long term basis.
The model also seeks to devise a practical method of organizing

participation.

6. There are differing points of views regarding the future of of
FPCO after 1995. FPCO will have to continue till the disposal of
its assigned task in 1995 and then assume different role and
function under changing circumstances as long as the Flood Plan
continues. !

At the outset, it can be assumed that during the implementation
stages the FPCO will have to take the responsbility of coordinating
among different projects, deliver advices, monitor their progress
aand evaluate their performances. As regards its location, merger,
etc. the task is to find out the appropriate place/organization for
the purpose. The question whether or not it should remain with the
Ministry itself, or be merged with WARPO or any other organization
can be worked in detail by concerned experts with the assistance of
the O0&M (Organization and Method) wing of the Ministry of

Establishment.

One compromise solution can be to transfer FPCO to WARPO aas a
separate wing without disturbing its administrative structure. That
is to say, WARPO caan be reorganized as Waater Management Authority
( or any other name) having two separate wings or Directorates: The
Directorate of Planning, Research and Development ( the existing
WARPO set-up) and the Directorate of Coordination, Monitoring and

Evaluation (the existing FPCO).

The Authority will be headed by a Director General/Chairman while
each Directorate will be headed by a Chief Engineer. The Authority
should fully functionally autonomous having administrative

accountability to the MIWDFC.
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In view of the need for technical expertize, advice and accumulated
knowledge and experience the POE has acquired, the Panel should
continue to function throughout the Plan Period. The Panel can be
located somewhere in between the two Directorates being directly
responsible to the Director General/Chairman of the proposed
Authority. The Panel can provide services not only to the
Authority/Ministry, but also to all other concerned organizations
and if necessary to other Ministries and Departments. The private
sector can also get the benefit of its services on payment of a
fee. The Panel should be staffed by highly qualified aand
experienced retired/on-service civil serrvants, academics from the
universities and other professionals. It should have the option to
hire services of expatriate experts when necessary under technical
assistance, grants and loans. Chapter I

Sumg
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CHAPTER 1T

Introduction

1. Background

The noticn of Peoples participation has become sn integral part of
development efforts all over the world. This is particularly so
when it is frequently menticned in relation to irrigation, floocd
control and drainage management dealing with technoclogy, water,
soll and above all pecple at different levels.

The TOR cf the consultant concerned the following areas:1. Review
of the Report con €Guidelines for Peoples Participation®; 2. Review
of previous reports, suggestions and recommendations on
instituticnal development in Thana and District levels; 3.
Discussions with FPCO, PcE, BWDB, DAE, LGED, DPHE, etc. on relevant
issues particularly with EIP and SRP of BWDB:4. Assessment of
potential for expanding the institution and role of pecoples
participation; 5. Assessment of the institutional process to ensure
effective and pragmatic way of achieving peocples participation in
planning, implementation,operation and maintenance of FAP projects;
6. Integration of the recommended institutional technigues of
pecples participation with existing institutions under BWDB and
other government offices in Thana and District levels and 7. Review
of the observations made on the peoples participation in the Flood
Action Plan during the third International Conference and
incorporate them in the feasibility studies of different priority
investment projects emanating from the regional studies.

The consultant, immediately on arrival in Dhaka, held meetings with
Mr.Nurul Huda, Chairman, Panel of Experts, Mr.M.H.Siddiqui,
BU,Chief Engineer, FPCO and Mr.Khondokar A.Hafiz, Assistant
Resident Representative, UNDP, Dhaka, Bangladesh.

For Review and Synthesizing purpose, the consultant was given the
following reports:1. Draft project Document FAP 26 Institutional
development Programme); 2. Needs Assessment Report; 3. Comments on
Needs Assessment Report; 4.Report on FPCO and related issues (by
Dr.M.Shawkat Ali) and with a Note (by Dr.M.Shamsher Ali);
5.Comments on 4 by W.F.T.van Ellen;6. Comments on 4 by Jim
Dempster,; 7. Guidelines for Project Assessment; 7. Guidelines for
Peoples Participation; 8. Environmental Impact Assessment

Guidelines.

As preparatory to a field visit to tangail (Tangail Pilot Project
FAP 20), a joint meeting followed with Mr.Nurul Huda, Chairman,
PoE, Mr.M.H.Siddiqui BU, Chief Engineer, FPCO, Dr.Mizanur Rahman
Shelley, Dr.M.Shawkat Ali, Dr.M.Shamsher Ali and Mr.M.A.Samad- all
engaged in the institutional development efforts of the FPCO.

It may be mentioned here that the consultant had earlier carried
out two assignments in the Flood Acticn Plan. Some of the areas in
the TOR (as for example 4&5) have already been taken into
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consideration by him during his last assignments. Resi
of previcus reports on institutiocnal development
District levels (there are 460 Thanas and 64 Districts each having
its own characteristics for participation in development effc

and integration of BWDB techniques and other government o
seemed to be a task of long term research nature.
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However,while going through the reports, and having a series of
meetings with concerned experts in the field, --'r*=d by insights
gained in a field visit tc Tangail, it became clear to thes
consultant that the TCR in fact touched the tip of an iceberg and
unless some further elaborations were effected, the cutput of the
mission may not he a complete entity. Accordingly,the consultant

preferred a revised TOR which was discussed at the FPCO.However, in
view of the exigency for operaticnalizing the Guidelines for
Peoples Participation (prepared by the FPCO) during actual
implementation of FAP and other FCDI Projects,the TOR was revised
in the following manner:The Guidelines for Pecples Participation is
to be made operationalizeable during actual implementation stage of
the FAP or other FCDI Projects. With this principal theme in view
the following documents, among others, can be examined:

1. Guideliens for project Assessment;

2. Guidelines for Pecoples Participation;

3. Environmental Impact Assessment Guidelines;
4. FAP 20 (Tangail);

5. FAP 20 (Serajganj)

6. FAP 4;

7. FAP 5;

8. FAP 6;

9. FAP 12 and 13

10.FAP 16

The above exercise is to be intermingled with meetings,
discussions, etc. with concerned experts and officials of GOB to
ascertain current thinking in the field and in different settings
of development.The output of this exercise can serve as the genesis
of a Draft Peoples Participation Manual Outline on the_ basis of
which a Manual can be prepared- a feollow-up action for a later

time.

Reports‘handed over for review and synthesizing purpcse can be
treated and shown separately and annexed.

2. Theoretical Dimension of the Study

Recognizing the fact that not much work has been done in the field
of peoples participation for FAP and other FCDI Projects and that
any realistic participatory framework is vet to emerge in the
context of Bangladesh, the number of documents and reports
available for review and analysis was considered adequate for the

purpose of the present assignment.
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Of these repcrts, cnly the Guidelines for Pecples Participation wa
prepared sclely for the purpose of guiding the project staff fc
organizing the needed peoples participation in the different phass
of the project. The twc cther reports- also Guidelines, concerned
ssessment of project viability and environmental impsct assessment
s their rprimary and main focus, pecples and heneficiary
articipation raceiving residual although menticnable treatment.is
a matter of fact, the conceptual dimension of Pecples Participation
features in almost all FAP Components particularly FAP 4, FAP B,
FAP 6, FAP16 and FZP 20 has heen treated as a case study tc
complement the review of the Guidelines for Peoples
Participation. It is assumed that care has been taken to incorporate
all these concerns of conceptual nature as well as the feedback
received from time to time from consultants in the field while
preparing the Guidelines for the Peoples Participation.

Method

Nk
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The technique of discursive analysis has been applied to review the
reports. This technique allows the consultant (and the researcher)
the freedom to derive and collate data from cne scurce to other
whatever may be their nature or characteristics. This technigque was
considered most useful in the present study in view of the fact
that the consultant was required,not to be bound by the specificity
of FPCO reports alone,to derive necessary units of analysis from
various sources, often cof divergent nature, sources like text
books, Bank Reports, AID Reports. Added tc this were inter-personal
communications in various Departments, Ministries, other
consultants and people in actual field- all engaged in scme way or
other in pursuing the seemingly elusive task of either enlisting
peoples participation as a means to achieve a given objective or as
an end in itself for institution building or both.

The technique of contextual analysis was applied to the study to
arrive, hypothetically at least, an understanding of peoples
participation at different levels of implmentation from grassroots
through project management to policymaking.Institutional analysis
is a method of analysing why organizational arrangements lead or do
not lead to the production and delivery of specific goods and
services.It assumes that people are rational beings -and make
choices according to their preferences based on self-interest or
costs and benefits. This technique 1is contextbound and also
therefore leads to an understanding of institutional arrangements
within an organization, inter-organizational relationships, the
factors that cause or deter actors tc respond cr to shy away from

project demands.

Further, in interpreting data, the technique of self-
interpretation, the technique of analogy and authoritative
technique were used tc analyze the empirical evidences entailing in
its wake a spreadover effect block by block.



Strategy

Reviews of the reports- particularly the review of the Guidelines
for peoples Participation-were made with a double objective. First,
it was intended to see to what extent the Guidelines tock intc
consideration the participatory concern ({concsptual though) in
various FAP reports and elsewhere. Secondly, it was intended to sce
to what extend the Guidelines in fact were being adhersd toc in a
given situation- in the present case in the Tangail Pilot Project.
Since the assignment involves an effort towards preparing a draft
outline manual for pecples participation, it was necessary toc prokbe
into similar exercises being carried out elsewhere - in the present
case 1n the System Rehabilitatiocn Project (SRP) of EBWDBR and
Intensive Rural Wocrks Programme (IRWP) of LGED.Scme of Early
Implementation Prcjects (EIP) were alsc discussed.The purpose in
this was the search for a mcre or less cocmprehensive picture of the
Peoples Participation Syndrome in the context of change and
development in Bangladesh.

Equipped with insights from this three-prong efforts at organizing
peoples participation and by observing the process in concrete
developmental situation, agenda setting for the preparation of a
draft outline manual for pecples participation could be aspired.
With the above frame of reference, thecretical framework of ths
study may have the following dimensions: :
1. Peoples Participaticn in FAP Reports leading to the preparaticn
of the Guidelines for peoples participation to be adhered to in
actual project implementation 1like the case of Tangail Pilot
project; 2. Peoples Participation as perceived and practised
elsewhere in the present case in SRP and IWRP in order to gain a
comparative dimension and 3. An effort towards setting the agenda
for preparing a Draft QOutline of Manual for Operationalizing the
Guidelines for Peoples Participation in the implementation of FAP
and other FCDI Projects by sensitizing 1&2 against 3.

Structure

The report has been structured in a traditional 5-Chapter-1-Annex
Format. The strategy adopted in this is to derive a spreadover
effect of the main theme of peoples participation throughout the
chapters uninturreptedly although each chapter, treated on its own
as building block, can rest on its own fcot independently.

Following this Intrecductory Chapter, discursive analysis of reports
and documents accompanied by a case study of Tangail Pilot Project
form the core of Second Chapter. The Third Chapter seeks to find
out the nature of Peoples Participation in SRP and IRWP in crder to
gain a comparative dimension.In Chapter IV, an attempt has been
made to lay down the foundation of a Proposed Draft Outline of
Manual for Peoples Participation. Chapter V or the Concluding
Chapter is based on some afterthoughts and reflections on the main

theme of the study.
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Interviews, field visits, other reviews of repcrts on institutional
development, working notes, notes and references have been annexed.
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Chapter IT
Pecples Participation and Development

1. Introduction

No development studies literature now & days 1is complete without a
reference to the concept ©f Peoples Participatiocn in the process of
development. In actual develcpment administraticon, peoples participation
is beling seen as a key variable for the success of development projects.
The noticn of sustainable develcpment has become synonymous with that of
peoples participation in different stages of the project cycle. This is
mainly because project failures in many cases have been attributed to
lack of peoples participation 1in maintaining the completed projects.
Flood Control, Drainage and Irrigation (FCDI) Projects embodies a sociG-
technical process 1in which technclogy, water, socil and pecple in flesh
and blood comprise the project environment.Peoples participation in such
a process 1s therefore not an abstract construct. It is concrete
resource and input which can contribute to sustainable project output as
well as long term institutional development in a context marked by
absence or near absence of institutions and organizations. Peoples
participation ther=fore, in FCDI context, has at least twoc dimensions:
the first leading tc the second. Pecples participation in planning,
designing, implementation and operation and maintenance of a project is
a resource or input that can assure project success. The planners
acceptance of the capacity of the people to think rationally, make
choices and exercise that choice (based on cost-benefit consideration)
is in itself a part of reorientation of the attitude of irrigation
bureaucracy. This resource or input intoc the very planning stage can in
fact ensure peoples participation in the other stages of the project
cycle. Participation in this mode can alsc contribute to better project
management. The process however at least over a period of time will lead
to the gradual empowerment of the people. This power of the people deri-
ved through their participation in the project cycle can help eliminate
their dependency syndrome, create dependable sources of income, respon-
siveness and accountability for both project managers and themselves and
ultimately resulting in changing their behavioural pattern congenial for
development.Recognizing such implications,almost all FAP Components have
stressed the need for peoples participation in order toc attain
sustainable project benefit and institutional development.

Following ‘this line of thinking and considering the importance of the
variable of peoples participation in project formulation, the FPCO has
already prepared three Guidelines- Project Assessment Guidelines,
Guidelines for Impact Assessment and the Peoples Participation
Guidelines. In additicn, two volumes of Impact Assessment Manuals have

also been completed.

In this Chapter, relevant aspects of FAP Components, the Project

Assessment Guidelines, the Environmental Impact Assessment Guidelines,
the Environmental Impact Assessment Manuals will be briefly discussed.
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A Review of the Guidelines of Peoples Participaticn will be the main
focus of attention in the discussion. This will be done with a two-fold
objectives: first to find out the 1intent of the authcers and its
relevance to its content and secondly tc attempt at a rapid on the spot
appraisal as to what extent they differ from or meet the contextual
demands in a rapidly changing concrete situaticn of development like
that of Tangail Pilot rproject.On the basis of this and experience
gathered in the field during past missicns, an attempt will be mads to
prepare a Draft Outline of Manual for Pecoples Participation in FAP and
other FCDI Projects in Bangladesh.

2. Peoples Participation in FAP Components

The concept of peoples participation feature in almost all FAP
components. Of them however mention may be made of the following in view
of their relatively more pronounced emphasis on the concept.

1. FAP 4: South East Area Water Management Project

In this component, the notion of beneficiary participation has been used
to denote its extended version- peoples participation- in all stages of
project planning and implementaticn.

Since peoples participation involves the whole community, :.the kind of
participation for different community groups and the type of
organizations needed to express that form are to be laid down. In
addition, a workable mechanism has to be devised to facilitate peoples
participation. Peoples participation thus assumes importance because of
its <contribution to ©project preparation and subsequent project
sustainability. This has been enumerated under headings of objectives
and steps of peoples participation.The organizational and procedural
aspects are mentioned in a wider socio-cultural environment where
articulation, organization and preferences of local communities are
judged and taken 1into <consideration in planning with matching
contributions from official agencies, national and international NGOs,
donor groups and other interest groups through a structured process of

public consultaticn.
FAP 6. North East Regional Water Management Project

Peoples Participation in this study is considered as an integral part of
environmental planning, assessment and management of development
efforts. Peoples participation according to this study assumes a wider
connotation and refers to the involvement of interested parties-
particularly local communities in different stages of a project. The
interested parties are: 1. local community residents and leaders; 2.
relevant government officials and elected officials; 3. scientific and
professional groups 1including NGOs; 4. development proponents or
implementors; 5. donor country officials and their constituents.

The form of peoples participation in regional planning recommended and
practised in this study is public consultation for exchange of
information Letween technical experts and interested parties. The
interested parties consulted included the following: 1. landowners; 2.
sharecroppers; 3. persons emploved in’farming, fishing and navigation.
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In this study the categories of local ccmmunity residents and leaders
have not been spelt out. The consultaticn process also did not involve
the vulnerable groups, marginals or the residuals of the scciety.

FAP 12&13: Operation and Maintenance Study

These two studies mainly concern a number of case studies of Operation
and Maintenance of FCDI Projects of the Water development Board. The
method of Rapid Rural Appraisal (RRA) has been used to study the
projects. Peoples participation in these studies 1s restricted to the
phase of Operation and Maintenance of some completed projects mainly
through various committees. The studies also seek to analyze the nature
of linkage between the Water development Board and lccal government
institutions and organizations to reflect the participatcry dimension of
development process.Prospect of peoples participaticn under private
initiatives has also been indicated.

Of the case studies made, particular mention may be made of Meghna-
Dhonagoda Irrigation Project (MDIP) in Matlab Upazila (now abclished) of
Chandpur District in the South-Eastern Region of Bangladesh. This
project has hit the headlines of many big NGOs (BINGOs) of the country
regarding its envircnmental aspects. '

Institutional structures for 0&M of the project involve the following:
1.efficiency in O&M including collection of water rates and 2.close
coordination of agricultural activities through farmers organizations
Wwithin the project area Such structures need to be set up and operated
at four levels from the project management down to the village and will

look like the following:

Project Level- Project Coordination Committee;

Upazila (Local Government) Level-Upazila (Local Government) Committee;
Union Level- Union Irrigation Associaticn;

Village Level- Turnout Irrigation Association (TIA)

These committees are to be responsible for the implementation and
coordination of strategies, plans, and prcgrammes within the service
area of the system.The structures and functions assigned to them

respectively are the following:

Project Coordination Committee: Structure-Heads of various Departments
posted at project 1level and directly involved in agricultural
development, input supplies and grassroots level institution
building;Project Director: of the rank of Superintendent Engineer;
function: responsible for overall agricultural development, including
watermanagement, mobilization of resources, etc.

Upazila Committee: no structure provided: function- responsible for
coordination among union irrigation associations and mobilization of

agricultural input and credit;
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Union Irrigation Associations: no structure provided; function-
identification of water management problems,etc., provide guidance to
the beneficiaries on construction of structures; settle claims among

beneficiaries;

murnout Trrigation Association: no structure provided; functicon-ensure
equitable distribution of water; excavation and maintenance of field
channels; arrange agricultural credits;mincr repairs; rescluticn of
disputes; preparation and execution of water distribution schedules and
realizaticn of water rates.

The studies by applying RRA found that: 1. official contactors were not
yvet formed; 2. no detailed 0&M guidelines were provided; 3. 0&M Manual
provided by the BWDB but concerned officials were not prepared to
implement it; 4. there was no justificaticn for setting up separate
committees in a project which was sited in cone Upazila.

The studies while looking at the LLPs formed under private initiatives
found LLP Committees working well and concluded that people were
interested and capable of organizing themselves for water management
purpose and that beneficiaries are willing to pay for services
received.The LLP Committees comprised the following parties: 1.
maintenance contractor who supplies LLPs; 2. irrigation contractor who
~w-ures water delivery; 3. revenue collector who collects water charges;
4. general members who receive irrigation water and who coogrdinates
operations and makes debt recovery. The studies found that the linkage
between the BWDB, the central agency concerned with FCDI projects and
the local government and LGED are merely closely in touch with local
coordinations, are weak. A system of district level Steering and
Coordination Meetings exists, but it is not effective enough. LGED is
assisting in the preparation of five vyear plans for Upazila
infrastructure development (the Upazila Plan Books), but the process
only involves the opportunity for the water Board to comment on Upazila

proposals and there is no formalized system for the local authorities to
comment on the BWDB proposals.

2.4 A Rapid Appraisal

People's participation in the Meghna-Dhonagoda Project ‘ié being
formalized through different 1levels of committees like the Project
Coordination Committee at the project level and local government level
committee and Union Irrigation Association and Village Turnout

Irrigation Association.

Almost all of them suffer from constraints of organizational
nature.Rapid Rural Appraisal of the committees showed lack of detailed
O&M guidelines and the inability of the concerned BWDB staff to
implement the guidelines as such. The appraisal also guestioned the
justification of setting up separate committees in one project which was

sited in one upazila.
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The linkage between BWDB and Upazila and LGED was also found to be very
weak and the existing district level Steering and Coordination System
ineffective. BWDE could cffer ccomments on project propecsals of
LGED/Local Government while the latter had had no scope to ccomment on
project propcsals of the former.

The other finding in the RRA is that the LLPs formed under private
initiatives were found to be working well leading to the conclusicn that
people were interested and capable of organizing themselves for water
management purpcse and that beneficiaries were willing to pay for
services received.

FAP 16: Environmental Study:

This study aims at assessing the adverse environmental impacts of water
development projects and guidelines in order to mitigate or avoid
adverse effects in planning, designing and cperation and maintenance of
FAP projects. Under this study., Environmental Impact Assessment
Guidelines and two Volumes of Environmental Impact Assessment Manuals
have been prepared. Both the Guidelines and Manuals have underlined the
importance of peoples participation in the assessment process.

FAP 20: Tangail Compartmentalization Pilot Project/Serajganj
Compartmentalization Pilot Project

In these projects peoples participation both as a concept and a method
has been extensively discussed.To date Experiments made in this field
so far and results obtained in the process will be discussed in the
Case Study of Tangail Pilot project under Secticn 6.

3.Guidelines For Project Assessment

The guidelines for assessment have been prepared to assist the field
staff and consultants engaged in Regional Water resource Planning
Studies and feasibility studies for investment projects under the Flood
Action Plan. These guidelines conform to widely accepted technigques for
the economic appraisal of investment projects as used by the World Bank
and other International Financial Institutions and Development Agencies.
The guidelines however take into consideration the importance of the
assessment of social and environmental effects 1likely to follow in the
wake of project implementation and seek to quantify them into the
economic ahalysis of the project. In order to achieve this, such
assessment will develop into a multi-criteria analysis to organize and
bring together in a single framework of costs and benefits impacts and
effects of a project whether they are valued, quantified or only 1is
subjected to qualitative assessment.

The Guidelines thus do not scope peoples participation as an explicit

objective in assessing a project.
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4. QGuidelines for Environmental Impact Assessment

These Cuidelines have been prepared to study and make envircnmental
evaluation of regional plans and projects under the Flood Action Plan.
Following similar guidelines used in advanced and other developing
countries, also by many governments and donor agencies, thess Guidelines
have Leen tailcred made for Bangladesh. The main purpcse of the
guidelines is to ensure that only those projects are taken up for
implementation which are environmentally scund. The guidelines wili
assist the planners to identify such projects.

The EIA guidelines are in fact the envircnmental and sccial counterparts
of the Project Assessment Guidelines and the two are to be applied
together in the overall assessment of a prcject.Much importance has been
attached to peoples participation in a framework of bottem-up approach

to planning.

Conceptual aspect of pecples participation has been explained under
Objectives and Steps of Peoples Participation. Procedural aspect has
been mentioned under Scope of Peoples Participation.

Concept in this study relate to the following: project sustainability
through participation; identify important environmental elements of the
project through participaticn; delegate to people a decision-making role
for environmental impact assessment purpocse;obtain data based on
knowledge and experience on both technical and socio-cultural issues;
eradicate or minimize possibilities of social conflicts arising out of
project implementation and ensure that institutions and procedures are
established for peoples participation in the project cycle as well as
non-structural aspects of a project. In all this, participatory rural
appraisal methods (PRA) are tc be used.Development of an organizational
context of the ©participation include inter alia guaranteed
representation of resource user groups.

Procedural aspect of participation mainly relate to apprising the
villagers the content of project or planning proposal,response of the
project team to community concerns and place the project proposal to a
macro-level audience comprising official agencies, NGOs and donor groups
and other interested parties for their review like the following:
1.Local Government Agencies, Community Groups and NGOs operating in the
project area; 2. A Project Review Committee comprising representatives
from the Ministry of Irrigation, Water Development and Flood Control
(MIWDFC), concerned Ministries, Knowledge NGOs working and selected
professional and academics and 3. The Department of Environment (DOE}
which is the final authority to review and approve EIAs and for giving
environmental clearance to all projects in Bangladesh.

Manual for Environmental Impact Assessment Vol. 1 (March 1992) and Draft
Manual 2 (September 1992) have been prepared to operationalize the EIA
Guidelines. Since the principal focus in this study will be on the
feasibility of applving the Pecoples Participation Guidelines to actual
project planning and implementation in a participatory mode of
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develcpment, a brief assessment of theses two manuals relating to Peoples
participation will be in order.

1. Manual for Environmental Impact Assessment Vol. 1 March 1992:
Ceonsidering pecples partici
environmental impact asse
participation in a top-down p
main cause of procject failur
correct the position:

Ul

paticn as an integral compcnent O
sment guidelines, lack of pecple
lanning apprcach has been identified a
s The Manual lists the following t

Q0

1.a bottom-up approach to planning involving pecple at all levels of
development planning; 2. handing over completed projects to the pecple
so that they develop the necessary sense of awareness of the fact that
they are owners of the projects; 3. participatory rural appraisals to
ascertain the views of the local community; 4. discussions with regicnal
and local representatives; 5. site visits, field trips, presentations,
public displays; 6. model demonstrations projects; 7. information
brochures, meetings, debates, seminars, workshops, comment solicitation,
mass media materials in Bangla; 8. public hearings and consultaticns; 9.
budgetary provision for non-formal education to help the poor and
illiterate participate in the discussions; 10. an open system of
decision-making and implementation.

Manual Vol. 2 September 1992: i
Peoples participation or participation of the affected groups in all
phases of project design and implementation has been considered in this
volume as key tc achieving project sustainability. The primary objective
of peoples participation concerns the issue of sustainability of
projects ( project/intervention is intended for the benefit of the
people). A secondary objective 1s to formulate strategies for
negotiation and conflict resclution.

Peoples participation according to this manual will take place at pre-
feasibility stage and feasibility stage, also in between the transition
from pre-feasibility to feasibility thus completing the lins.

Participation at pre-feasibility stage will run through six categories
of interrelated often overlapping activities: 1.data collection with the
help of NGOs; 2. re-orient approcach and attitude of the people by
carefully eliciting their choice and preferences in matters of project
relevance;r 3. use of PRA method to involve local population in major
project design scoping for a. identification of vulnerable groups; b.
needs identification and tapping resources; c. identification of adverse
project effects outside the project area; d. use of local knowledge to
determine ecological impact as project conseguences; e. ascertaining the
extent of popular support for the project; f. use of peoples perception
of ways of mitigating adverse project side effects; g. recording
preferred options of the people regarding project relevance; 4. identify
and consult leaders and groups 1n four socio-economical and political
areas from bottom to upwards: a. vulnerable groups, migrants and
landless/assetless; b. social and professional groups having access to
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other rescurces like patent and government rights for trade and commerce
likely to be affected by project implementaticn; c. traditional leaders
including village Matkhkars, Immoms;Prlcs.u, Schecel teachers and Local
Government Officials; 4. Government Agencies at Upazila/District level.
5. convening post-PRA public meeting as a stepping stone towards
organizing formal peoples project committees in the feasibility phase;
6.reporting of the activities to the planners.

Participation at feasibility stage

Participation in the feasibility stage of a project will be intensified
and formalized in three ways W establishment of Peoples Prciect
Committee (PPC); 2. ocrganizing scoping sessions at union parishad,
upazila and district levels for small projscts and for larger projects
at the capital city with seniocr gocvernment officials, donor
representatives, NGO reprﬂsentatlves the media and other interested
parties; 3. <create provision for an instituticnal mechanism tc

accommodate dissenting views of the adversely affected groups (through
the PPC).

In between pre-feasibility to feasibility stages, ETA Team social
organizers should crganize affected sccial groups comprising poor and
vulnerable communities- landless cultivators, marginal fisherfclk,
destitute women, tribal and religious mincrities, and so forth.In this
the Manual recommends for the uss of BRAC and NGO apprcaches to do the
job.A detailed social stratification map should be prepared for the

purpose.

Following similar guidelines used in advanced and other developing
countries, donor agencies, etc. these guidelines have been tailor made
for Bangladesh. From this, it is possible to infer that the guidelines
are products of more desk work than actual field investigation in

Bangladesh.

Conceptually, the main concern of the guidelines relates to
environmental assessment of new projects involving people as an
important variable. The method of Participatory Rural Assessment is to
be applled to. do " the job. Procedurally, village citizens, official
agencies, NGOs and donor agencies, local government agencies have been
identified as principal actors in the process of such assessment.

The two volumes of Manuals, although not yet officially approved, are
based on broad assumptions having a static view of the society and not
actual conditions prevailing in rural Bangladesh.

Both the EIA and the Manuals appear to suffer from lack of empirical
evidences as very little attention has been paid to any systematic
analysis of environmental consequences of some projects which are being
considered as environmentally degrading. As for example, much useful
data could be derived from (environmental) assessment of Barisal
Irrigation Project and Meghna-Dhonagoda Project which are being
discussed at various forums as having caused ccnsiderable envoronmental

hazards.
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5.Guidelines For People's Participation : A Review

5.1 Introduction

v the FPCC along with two other

For

These guidelines were prepared
guidelines- the Guidesliness For Projert Assessment and the Suidelines
Envircnmental Impact Assessment. Read together, they should form a
package tools for the planners and implementors to prepare and implemsnt
only those projects which are economically viable, snvirconmentally scund

and institutiocnally sustainable.

However, interlinked as they appear tc be, each shcoculd stand on its own
footing both for planning and implementation purpose and tharefore need
tc be operationalized during actual planning exercise and project
implementaticn.

One aim of this review is to find out the intent of the authors vis-a-
vis 1ts content, it's compatibility with the two other Guidelines
already discussed.Further, 1in actual implementing conditions as in
Tangail Pilot Project, the applicability of these guidelines will be
tested.The underlying objective in this is toc make an effort to
operationalize these guidelines, either in their original form or in any
proposed amended version (as the case may be) during actual project
implementation. This exercise will be carried out in Chapter IV after
looking at similar guidelines, if any, being &pplied ,toc similar
situations elsewhere (Chapter III) ,

5.2 Structure and Organization of the Text

5.2.1 Objective

Objective of the Flood Action Plan is broad enocugh to include inter alia
creation of an environment in which agriculture, fisheries, integrated
rural and urban development ultimately ensuring quality of life for
those 1living in the flood plain.

The objective of the Guidelines For People's Participaticn has not been
clrealy stated anywhere.The term Pecple's Participation is also not
defined 1in any systematic manner. Rather participation is to be seen as
a kind of commitment of the pecople to a project expressed through their
involvement in different phases of project cycle like needs assessment,
project identificaticn, ©prefeasibility, feasibility, design and
construction, operation and maintenance, monitoring and evaluation of a
project at local level. This is to be done not by the traditional
approach to planning in which decision is made by professionals and
specialists but through a system of participatory decisionmaking. This
alternative approach is in line with the Perspective Plan of the GOB
(1990-95) where notions of human resource development and People's
Participation are fused together having identical meaning.
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5.2.2 Method

It appears that no clear method has been applied in the preparation of
the guidelines.It also appsars that the concept People's Participationm
is being conceived as an infcrmaticn gathering technique complementing
other technigques like Rapid Rural Appraisal, Participatory Rural
Appraisal, Sample Survey, and so fcrth. Ecowever, it is not clear whether
the the guidelines are the products of empirical evidences based on
field investigations, practical experience or an ocutcome of textbook
mcdels tailcred for Bangladesh in course cf some desk work.In any case,
nc methodclogy features under any article, clause cr sub-clause of the

text.

5.2.3 Strategy

It is not clear what strtaegy has been adopted in either structuring the
text or formulating the guidelines leading to any self-sustaining mode
of participation of the people as an input or variable in project
planning or policymaking. The linkage between participation and
institutional development is shown as a statement and not by way of any
analytical framework based on field studies.

5.2.4 Prescription

Formation of a Planning Team of experts from different disciplines is
the principal instrument, responsible for managing ,and organizing
people's participation in the various stages of a project and
participation itself (which has earlier been considered as stages cf

project cycle).

The other method recommended for organizing peoples participation is the
formation of Project Committee (PCC). This Committee, or sub-Committee
under it where necessary, will have specific roles toc play in different
contexts representing the interests of the social groups who could be
affected by the implementation of the project.The responsibility of
forming such committees will vest in the respective Ministries engaged
in the development milieu. Side by side, the Planning Team will also
encourage formation of specific socio-economic interest groups and
resource users to crganize themselves in order to protect their intrests
irrespective of the size of the project. Consultation process speaks of
discussions, possibly between the PPC and such interest groups organized
by the. PPC.Consultation and a further stage of that negotiation do not
mean merely apprising the people of the project plan or its content.
Consultation is conference seeking counsel, advice and information.
Negotiation is to arrive at mutual settlement of dispute or claim
through consultation. Where consultation of such nature is lacking,
there is hardly zrny room for negotiation either.

Funding or budgeting for operation and maintenance of completed projects
has been given scanty treatment. Only some heads of possible sources of
revenues have been mentioned in a cursory manner without elaborating

any of them.
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It is clear from the above that the guidelines framed ars meant for the
project staff and not for the beneficiaries or thos cutside the
project. The content and the structurs of the guidellnes could be
problematic for majority project staff, even other practiticners,toc have
a clear grasp as to their logical seguences and far mcre than that to
apply them to concrete develcopmental situaticns. Testing of ths
guidelines in an actual project cycle setting, as for example the
Tangail ucmpartmentallzatlbn Pilot Project,therefores will be useiul both
for the academics and the practitioners.

Participatiocn in the guidelines seems to be a case of rascurce input
for the purpose of ensuring project sustainability. Participation in
this mode doces not reflect the concern for institution building vital
or development efforts. That the core of participation relates to the
creation of an environment in which demand-led prciscts will fill ths
agenda cf the national planners has sluded the thought pattern embedded
in the guidelines. Being predominantly a case of guidelines for procject
staff (including PT and PCC), the Guidelines For peoples Participation

suffer from a top-down bias.

F

5.3 Critique of the Guidelines

A systematic review of the Guidelines For Pecple's Participation will

boil down to the following points:

1. Financing ( of both O0&M and other aspects involved in the gamut of

people's participation like interest group organization, water users

association, etc.) is missing;

2. Institutional mechanism to ensure participation is fragile;

3. The political economy of participation- is it cost-free? Is it
"politically" valuable to retain pecple's interest?

4. Information documents are missing;

5. Legal and Institutional Rights of the People in local infrastructure:

are they feasible?
6. How to avoid/minimize free-rider problem? Guidelines silent on this.

Further

i The Guidelines For pecple's Participation are a broad set of
recommendations. These recommendations need to be translated into
"action points" to achieve maximum benefits from the Flood Action
Plan.

Z. Actiontorinted projects need toc be implemented to test the
robustness of these guidelines.

3. The institutional mechanism to implement the guidelines need
further elaboration. In this regard, expreiences gained by other
participatory rural and water development programmes and projects
in Bangladesh like Grameen Bank, BRAC, Proshika can be usefully
incorporated into the guidelines.

4. The guidelines deal with the financiaring aspect rather cursorlly
The success of the guidelines in sustaining people's interests in
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flood/water management programmes and projscts depends crucially on
the ability to make such programmes/projects self-financing or
self-sustaining, at least in terms of operation and maintenance of
completed projects. Majority of flood control, drainage and
irrigation projects fail due to Jack of proper maintenance and
operation. A detailed study should be carried out tc suggest
concrete measures toc mobilize 1local ssources to operats and
maintain such programmes/projects.

Although participatory apprecach toc FCDI management 1issues has
emergad as the most promising line of enquiry, it is also widely
accepted that this approach is not without "costs”. All village
citizens who are expected to participate in the various stages of
the prcject design and implementaticon can be sexpected to have
positive opportunity costs of their time and energy. This implies
that the material benefits of the procject must bee seen to exceed
their costs. The guidelines must be implemented in such a way that
all possible benefits of the project are captured as accurately as
possible to ensure people's continuing interest in those projects.
The guidelines do not pay sufficient attention tc mechanisms needed
to hold these benefits.It assumes that these benefits exist and
that these benefits exceed all forms of costs. More work is needed
to highlight this aspect of project design and implementation.

The guidelines do not address the issue of developing :permanent
legal and institutional rights of the people in FCDI management
programmes and projects. Ways ought to be found to cresate and
institutionalize some form of "property rights" of local people in
these projects to ensure their long-term viability.

The guidelines are silent on synchronizing private interest with
collective welfare. It is not altogether impossible to find
instances where a particular private interest may come in conflict
with general good. The guidelines need to elaborate on this
possible source of conflict and suggest concrete meaures to
overcome/mitigate such conflict.

In all participatory approaches to development, one recurring
problem is that of "free-rider” in which an individual is seen to
appropriate as much benefit as possible, yet shrinks away from
discharging his part of responsibility. This can become an acute
problem in medium or large-scale projects where it becomes
extremely difficult to monitor individual "input" into a project
and his claim on the final "output". This problem gets compounded
in situations where no distinct mechanism exist to separate various
functions to be assigned to individual participants in the project.
Here, too, the guidelines could have benefited from the experience
of Grameen Bank, BRAC and similar participatory programmes to
suggest measures to overcome/minimize "free-rider" problem.
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9. The guidelines should elaberate ¢n the mechanism of information
dissemination both within a projsct and across projects, to gain
better understanding of evelving situatiocns.

10. The guidelines suggests that the Participatory Planning Team should
include several types of specialists. It however omits the nesd for
an econcmist in the team. This should be recosnsidered in view of

the embedded economic dimensiocn of the participastory process.
5.4 Some Observations

Preparation of the guidelines was in itself a contribution to the
efforts of the MIWDFC to implement the Flood Action Plan and other F{DT
Projects involving pecple at low level as a key wvariakble in project
planning and implementation. However, guidelines have an inherent
tendency to bound the implementocrs by procedural rigidities and restrict
their initiative toc cperate by praxis and exercising their judgment in
case by case and compel them toc function within the stipulated
directives- however flexible they were intended to be. An element of
training perhaps could be added to the guidelines to water down, if and
when necessary, the rigidity of the guidelines 1in their actual
application. Such training should be a joint effocrt on the part of the
project management and other interest groups or change agents like the
local government organizations and institutions, central government
agencies and NGOs operating in the field having identical interests.
In the proposed formative evaluation of the Tangail Compartmentalization
Pilot Project, efforts will be made to see to what extent the guidelines
were applicable to actual development situation. The other aspect of the
exercise could be to elaborate the content and utility of such training
programmes in order toc organize participation (from above) and
institutionalize it (from below) at low level of development.

6. Tangail Compartmentalization Pilot Project

6.1 Introduction

This pilot project under the Flood Action Plan (FAP 20) is intended to
carry out experimentation of the different yet complementary. segments of
the concept or model of controlled flooding and drainage through a
system of compartmentalization and sub-compartmentalization of the
project arta. Compartmentalization is basically a management unit in
which the involvement of the beneficiaries is considered essential for
its success. Bottom-up approach to planning will be the core of the
Tangail Experiment in water management system based on people's
rarticipation and its institutionalization.

In this proposed formative evaluation of the pilot project, attempt will
be made to show to what extent the Guidelines for People's Participation
are being applied or applicable to organize people's participation and
its use as an input in a bottom-up approach to project planning.



29

19

6.2 Objectives

The objectives of the Pilet Project is to establish a reslistic and
sustainable water management system through a combination of
organizaticnal and instituticnal slements like the fcllowing:

1. involving local pcpulaticn in project cvcle;

z providing disadvantaged groups with employment cppcocrtunities with
special attention being paid to dsstitute women:

ensure necessary linkages between project officials and the local
government and the beneficiaries with the bifold objective of
project formulation for meeting the needs of beneficiaries and at
the same time minimize tension and conflicts betwesen groups within
the project area and those located cutside in the interest of

better project performance;

4, educate project beneficiairies on their responsibilities for
operation and maintenance of completed projects;

B propcse necessary legislation for payment of water rates by the
beneficiaries.

6.3 Strategy

These objectives are to be realized by planning and designing of the
compartments, their implementation and by construction and maintenance
of compartments. The right approach to planning and operation will
evolve only after a series of experiments. Beneficiary inyolvement in
the project cycle and establishment of linkages between the concerned
central agency ( in this case the BWDB) and the local government will
result through an institutional mechanism of consultation for
participation and formalizing the linkages into committees and councils
as the case may be. In construction and maintenance of compartments, the
rural and urban poor will be engaged in a part of all earthwork to be
undertaken. Labour Contracting Societies (LCS) will be formed with these
poor and contracts for such earthwork will be awarded directly to them
to eliminate the middlemen. Landless, particularly women, will be
engaged in carrying out routine maintenance work for a wage or a right
to cultivaate embankment sides and khas land.

6.4 People's Participation in the Project Cycle 3

6.4.1 Participation in Planning and Design

Tangail compartment was divided into 16 sub-compartments. A
multidisciplinary team of experts conducted a needs assessment of the
people of the project area. Data collected by such assessment and
recommendations made by the concerned experts on the basis of that were
then fed into the process of planning, development and design of the

compartment and sub-compartments.

The method applied in the needs assessment were (i) Rapid Rural
Appraisal (RRA) and (ii) Consultation with different interest groups.
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RRA included group interviews of randomly selected individuals from scome
interest groups at convenient locations. The subject of discussion
centred arcund the need of the FAP and the propcsed BWDEB project.
Comments or reactions from the interviewed were considered important
participatory data for feeding intc the planning process. A total of 25
sub-compartments were thus surveyed.
Consultation with selected village pecple was
In the first phase, interest garoups were consulted separately.

seccnd phase, representatives of each interest group were consulted. In
addition, elected representatives of the villagers like Union Parishad
Chairmen, Ward members, and other rural =lites like schocl teachers,
knowledgeable persons, etc. wera consulted.

cocnducted in two phases.
In the
T

=

In a number of sub-committses consultaticn has been completsc
construction work 1is going on. However, consultation precess will
continue till the beginning of the monscon and construction work in
other places will commence early next dry season. Construction work in
the remaining areas will be covered during the coming dry season and
construction work will begin in 1994-95.

e
andc

6.4.2 Participation in Implementation

During implementation, about 30-50% of earth work will be reserved for
the LCS. Work contracts have already been provided tc 11 LCS during

1992-93 construction vyear. . ,

The necessary procedures to ensure the above are being prepared.
However, this is one of the many proposed aspects of participation in
project implementation. The main thrust still lies in the effort to
institutionalize the process of participation. This effort will centre
around the existing local institutional arrangements involving lccal
interest groups, concerned official and non-official agencies and public
representatives. Once all these actors are fenced together to agree (or
disagree) to certain aaspects of project implementation, consensus
building can take place fostering a sense of ownership of the project in
guestion on the part of the entire community.

Conceptual in nature, this process is to be focrmalized by scme
organizational development committees. For the purpecse, a three-tier
organizational setting is being developed:

1. Water Users Groups (WUGs)- at the beneficiary level;
2. Sub-compartmental Water Management Committee (SCWMC)- at the sub-

compartmental level and
3. Compartmsntal Water Management Committee (CWMC)- at the compartmental

level.

The proposed WUG will comprise representatives from farmers and
fishermen managing field level water distribution around a chalk
(landblock) of each sub-compartment. The proposed sub-compartment water
management committee will be concerned with the task of planning and
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operation of sub-compartment. The SCWMC will be formed by officials,
varicus field staff of the central gcvernment and NGO representatives.
The CWMC, responsible for operating, managing and maintaining the
project, will be formed by the representatives from esach SCWMC, NGO,
public representatives and district and thana level officials cf the
concerned central government departments. The Project Director will be
the Chairman of the committee. This committee when needed will liaise,
negctiate with cther committees from adjoining compartments for inter-
compartment water distribution matters.

The main aim of institutionalization and its ccverage by the above
organizational framework is to develcop mechanisms for operating and
maintaining the compartmental water management system to be dsveloped
under the pilot project.

6.4.3 Participation in Operation and Maintenance

A compartment is a management unit in which the involvement of the
beneficiaries is considered essential for its success. The modus
operandi of such involvement is to be developed and formalized in order
to achieve sustained project benefit.

7. A Formative Evaluation

7.1 Introduction q

In this brief historical description two main themes will be underlined.
First, the nature and the present status of the implementation of
Tangail Pilot Project will be highlighted. Secondly, some references
will be made to point out the similarities or points of departure
between the methods of participation of the project and the guidelines

prepared for the purpose.

7.2 Present status of implementation of Tangail Pilot Project

An understanding of the Report presented at the Third Conference on
Flood Action Plan by FPCO (May 17-19,1993) and other available
literatures and documents on the subject indicates implementation of
the project in its real sense has not yet began although.a Ilot of
preliminaries, no less vital in the process, have been worked out and
set in motion. These preliminaries contain a great deal of what ought
to be done: what should be avoided, and possible trade off between
conflicting demands. All these 1look 1like more a discussion of
theoretical nature perhaps still perhaps in a bid to discover the
appropriate mechanism to handle the issue of participation during

both pre-planning stage and implementation process of a project cycle.
However,it has been made clear, quite frequently at that, such insight
and practical lessons could be gained only gradually over a period of
time during actual planning and implementation stages of a project.



7.2.1 Completed Activities

Field visit to project site showed that a number of cld FCDI structures
within the project sites has been repaired or innovated and necessary
steps taken tc maintain them by the project management. The
beneficiaries, at least the immediate ones, showed adeguate intersst in
their effectiveness. The Slimpur-Koratia embankment project was a case
in point which underwent such overhauling.

7.2.2 On-going Activities

A gocd number of project sites has already been selected aaand new
structures installed. Around them will be formed water users groups at
the beneficiary level, sub-compartmental water management committee at
the sub-compartmental level and compartmental water management committee
at the compartmental 1level. All these are still in their formative
stages and their future outcome can be tested only when the process is
completed and a summative evaluation of their effect —-=n=s5 is aimed at.
At the compartmental 1level however tension and conflicts of interest
persist. The main structures at such level will include large regulators
on the banks of swelling rivers (or rivulets) in order to control and
regulate water flow within the project area. But such regulation may
adversely affect the interest of the outlying areas situated outside the
boundaries of the project. Committees therefore are being formed having
representations from both the sides to overview such water regulation sc
some balance could be struck, between project benefit and adverse

consequences cof project implementation.

+
..

7.2.3 Linkages and Inter-organizational Relationships

Success of the pilot project will largely depend on its capability to
set up linkages with the social, economic and cultural envirocnment of
the project. Similarly, the project must also be able to establish the
much needed inter-organizational relationships for coordination purpose
as well as receiving the benefit of goods and services from other
concerned official, non-official and local government agencies.

Linkages with with different interest groups, elites and local political
organizations are being networked through various committees and
councils of the project. Through such linkages , the project expects to
promote community harmony, avoid conflicts and function in a properly
organized working environment.

The project management 1is required to work in coordination with
concerned field staff representing various official, non-official and
local government agencies.

Getting down to brass-tacks, this will amount to an effort at evolving
a coordination mechanism to iron out possible differences among the
concerned field agents with regard to their respective function,
jurisdiction, rank and status. District Coordination Committee exists at
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every District for coordination purpose so that development efforts are
not hampered due to lack of participation on the part of the field
agents. A pilot project like the Tangail one has to find out how to get
the benefit of such cocordination. The District Commissioner is the Boss

of such committes. It will therefore bs luglcal for the procject
management toc find ways and means tc involve the District Commissicner
(or his Representative) in project activities to elicit necessary

ccoperation frem the concernsd agencies.
7.3 Applicability of the Guidelines in Tangail Pilot Project

7.3.1 Introduction

The Guidelines for People's Participation have been reviewed pointing
out some of their weaknesses that might handicap their application to

concrete situation of development.

In the Tangail Pilot Project, the various methods of organizing p=ople's
participation have also been:discussed.

In this section, an attempt will be made to show to what extent the
guidelines were followed in the Tangail Project and the rationale behind

any deviation, if any.
7.3.2 Application of the Guidelines

The Guidelines advocate a ﬁarticipatory decision-making process
involving different interest groups and also those mute and powerless
marginals including destitute women.

However, the principal instrument in organizing peocple's participation
is a multidisciplinary Planning Team of Experts who will be available
both in the head quarters and the field. This apparent contradiction in
the methodology perhaps can be overcome by locating the planning team of
experts at the apex of the project and engaging lcocal change agents in
conducting the ground work. These local change agents can be put
together intc what is being termed as Project Committee or sub-
Committee. The multidisciplinary team then can also take part at a later
stage of the process. It is also possible to infer that in view of the
implementation of the guidelines by the management itself 1in most
cases, there lies an inherent top-down bias in the guidelines although
the intentien of the authors seem to be quite otherwise.

The guidelines recommend people's participaticon in five phases of the
project cycle. These are: 1. Prefeasibility Planning; 2. Feasibility
Planning; 3. Detailed Design; 4. Implementation and 5. Operation and

Maintenance.

In the Tangail Case, the process has been shortened and people's
participation is considered essential in three distinct stages of the
project cycle. These are: 1. Planning and design; 2. Implementation and

3. Operation and Maintenance.
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In essence, however, the three stages of pre-feasibility, feasibility
and detail designing of the guidelines roughly correspcnd to the
planning and design stage of the project cycle as envisaged in the
Tangail Pilot Project. In both cases, the tschniques of rapid rural
appraisal and participatory rural appraisal have been proposed.

Although implementaticn of the Tangail Pilot Project has not yet started
in full swing, it can be fairly observed that most of the techniques for
organizing people's participation propcsed in the guidelines are being
adhered to, often in modified forms, in the Tangail Project.In any case,
it will be quite premature to make any conclusive opinicn at this stage
as to their effectiveness in fostering people's participation at
different levels of project planning and implementation such as low or
grassroot level, project manaagement level and policymaking level. Such
assessment will demand a summative evaluation cf the project long after
its implementation.

It may, however, be mentioned that both the guidelines and the Tangail
Pilot Project methodology for organizing people's participation seem to
have neglected two most vital aspects of the process of participation.
These are: 1. Consultation and Negotiation with the beneficiaries as
well as the affected; 2. Funding of the Operaticon and Maintenance of
completed projects on a self-sustained basis and 3. Voluntary
involvement of the Local Governmment Machinery in project planning and
implementation ( i.e. beyvond those pertaining to itself‘e.g. LGED
projects). These issues will be taken up for discussion in ‘Chapter IV
wherein an attempt will be made to operationalize the guidelines in
actual conditions of development.

8. Summary

In this chapter people's participation in development process has been
discussed. Most of the discussion remain confined to literature study.
Field investigation was made in Tangail while making an attempt at a
formative evaluation of the Tangail Compartmentalization Pilot Project.

The literatures selected for study were all FAP study documents.
People's participation in all of them featured prominently. The

following literatures were studied: -
1. North East Regional Water Management Project

People's participation in this study is considered as an integral part
of environmental planning, assessment and management of development
efforts. People's participation according to this study assumes a wider
connotation and refers to the involvement o©f interested parties-
particularly local communities in different stages of a project.
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2 .0peration and Maintenance Study

These two studies mainly concern a number of case studies of cperaticn
and maintenance of FCDI projects of the Water Development Board. The
methcd of Eapid Rural Appraisal has been applied tc study the projects.
People's participaticon in these studies is restricted to the phass of
operation and maintenance of some completed projscts mainly through
various committees. The studies also seek to analyze the nature of
linkage bLetween the Water development Bcard and Local Government
institutions and organizations to reflect the participatory dimension of
develcpment process. Prospect of pecple's participation under privats
initiative has also been indicated and highlighted.

3. Environmental Study

This study aims at assessing the adverse environmental impacts of water
development projects and guidelines in order to mitigats or avoid
adverse effects of planning, designing and operaticon and maintenance of
fAP projects. Under this study, Environmental Impact Assessment
Guidelines and two volumes of Environmental Impact Assessment Manuals
have been prepared. Both the guidelines and manuals have underlined the
importance of people's participation in the assessment process.

4. Tangail Compartmentalization Pilot Project

i
In this project people's participation both as a concept and a method
has been extensively dealt with. To date experiments made in this field
and results cobtained in the process have been documented.

5. Guidelines for Project Assessment

Although the guidelines do not see people's participation as an explicit
objective in assessing a project, they nonetheless can be of significant
use for the field staff and consultants engaged in Regicnal Water
Resource Planning Studies and Feasibility Studies for Investment

projects under the Flood Action Plan.
6. Guidelines for Environmental Impact Assessment

These guidelines have been prepared to study and make environmental
evaluation of regional plans and projects under the Flood Action Plan.
Although the guidelines are products of more of desk work, tailored for
bangladesh conditions, their main purpose is to ensure that only those
projects are taken up for implementation which are environmentally

sound.
7.Guidelines For People's Participation

These guidelines were prepared by the FPCO, mainly for the planners and
the field staff to ensure people's participation in different phasesaaa
of the project cycle in order to gain sustainable project benefit as
well as to create an awareness among the beneficiaries ( and also non-
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beneficiaries) regarding their sustainability in their own interest.
Although the guidelines suffer from a top-down bias, its preparation in
a documentary form is 1in itself a significant contribution to
development literature.

8. Applicability of the Guidelines

Applicability of the guidelines were testad in the Tangail
Compartmentalization Pilot Project and it was found that essentially
there was little variation in their respective approach to planning
process- both considering people's participation in different phases of
project cycle as vital to project success.However, since the Tangail
Pilot Project has not yvet been fully implemented and since no summative
evaluation of the project could be made at this stage, it will be
premature to make any definitive judgement regarding their applicability
to concrete situation of development. Still, in-depth content analysis
of the guidelines would suggest that some more thoughts ccould be in the
fitness of things regarding the economic viability of operation and
alptenance as well as prescribing pr; ctacal ways and means for short
germ benefit for those to be engaged in sustalnlng the project.
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The institution building efforts conducted through the programme , with
donor assistance, led tc the creation cof Local Government Engineering
Bureau (LGEB) which now has become a full fledged Department (LGED).

With the terminaticn of the program (1986), a more comprehensive Rural
Emplcyment Sector Frogramme (RESP) was undertaksn. The RESP has two main
components: Infrastructure Develcpment Project (IDP) and Prcduction and
Employment Prcject (PEP) focussing on rural poor group formation and
employment generation { through participaticn in Projects and corganising
growth centres for trading and commercial purpose).

The IDP involves women and landless groups in executicn and maintenance
of wvarious projects for income generatiocn and smployment, and it
includes a number of small water management schemes. Maintenance wark is
done by (1) landless labour groups; (ii) labour contracting sccieties
and (11i} local contractors.

level and the cost is borne by the (Upazila) Parishads. In socme cases,
maintenance is done by women groups, mostly through LCS.

LGED project cycle comprise the following phases: project
identification; planning; implementation, group formation; hand ocver and

transition and O&M.

With the advice and assistance of the LGED technical staff, local people
are asked to identify problems and suggest solutions. Although no
definite method is followed in such activities, planning is done through
such identification exercise.

Participation in project implementation is made through formation of
Local 0O&M Committees. These Committees are formed through informal
discussions with various interest groups at some earlier stages. The
procedure followed is that the local authority organizes general
meetings with some local elite presiding. LGED staff act as the
facilitators. Thus the procedure involves participation of more or less
all the segments of the rural society (including NGOs). The process is
fairly democratic. Nonetheless, it is also a case of top-down method of
group or committee formation. -

-

Once a project is completed, the LGED hands it over toc the local
authorities  for management and other purposes. The process includes
training programmes for the intended beneficiaries as well as those to
be entrusted with the actual responsibility of 1looking after the
project. The LGED has also prepared detailed manual for 0&M of Small

Scale Flocod Control and Drainage Schemes.

The LGED contribution in institution building efforts mainly concern
establishing O&M capability and local resource mobilization for small
scale project sustainability. This may lead tc the observation that
smaller components of large BWDB projects can be well looked after by
the LGED. Since LGED is the technical arm of the local government, such
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arrangement could help expand local government capability in small scale
project planning and implementation.

In addition, the strategy to involve the local elite into the prcjec

planning and implementation process can minimize the risk of
interference into prcject benefit deliveries by influential powerful
groups.

5. Summary

In this chapter the nature of people's participation in the projects of
two other agencies like the BWDB and the LGED has been discussed. Two
projects of the BWDB- the System Rehabilitation Project (SRP) aand the
Early Implementation Project (EIP) were taken up for discussion in view
of their participation componenents. The other discussed, for the same
consideration, was the Intensive Rural Works Programme (IRWP) of the
Local Government Engineering Department (LGED).

People's participation in the SRP is mainly organized for the operation
and maintenance of the rehabilitated projects. Stress is laid in this
mode on organizing farmers for water management and articulation of

their demands.

In the EIP, strategies focllowed to organize participation concern
establishment of project committees, ensure local government control and
management control through privatization. However, EIP expkrience is
best understood by its method of forming Labour Contractind Societies
(LCS) both for 0&M and Implementation purposes of completed projects.

The LGED projects (RESP and IDP) seek to involve 1local pecple
(participation) in the various stages of project cycle. The main
features of this effort are to build up local level 0&M capability and
local level resource mobilization and provide training to beneficiairies
and O&M hands. Involvement of destitute women groups through LCS is
another aspect of LGED effort at income generation and employment
creation for the rural poor.

LGED experience also indicates that it can efficiently handle small
scale projects and mobilize local authorities, motivate local é&lite for
prtoject success. This way the LGED can earn the confidence of central
organizations ( in the present case BWDB) in their ability to manage
smaller componenents of larger projects. It can also make a significant
contribution to institution building by minimizing the risk of project
subversion by elite interferences in project planning and
implementation.
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Chapter IV
Participation For Working Together

1. Introductiocn

In this chapter an attempt will be made to lay down the foundatiocn of a
proposed draft outline of a manual for people's participation. This
exercise 1in fact will concern scme aspects of the problems in
operationalizing the guidelines for people's participation.

Quite logically, in such an attempt, first some references will be made
to the applicability of the guidelines to real conditions ( as in
Tangail Pilot Project). Following this, a proposed draft outline will
be placed for consideration of practitioners, academics and future
researchers.A Summary will highlight the main points of discussicn.

2. Guidelines in Practice

Applicability of the guidelines were tested in the Tangail Pilot
Project and it was found that essentially there was hardly any variation
in their respective apprcach to planning process. However, since the
Tangail Pilot Project has not yet been implemented and since any
summative evaluation of the project can be made only long ‘after its
completion, it will be pre-mature to make any definitive contlusion on
the applicability of the guidelines to real project conditions.

However, an in-depth content analysis of the guidelines (backed by some
praxiological interpretation of the thought pattern of the authors)
would suggest that some more thought could be given on the economic
viability of the Operation and Maintenance and devising some practical
ways and means for short term benefit to meet the opportunity cost of
those to be actually involved in sustaining a project.

2.1 A Proposed Draft Outline

2.1.1 Introduction

The notion of people's participation in project cycle has assumed great
importance in development literature as well as among the practioners
themselves mainly because of the fact that operation and maintenance of
irrigation, drainage and flood control structures is now a global
concern. This stems from the fact that many such projects have either
failed or proved unsatisfactory due to their poor maintenance.

A number of factors can be readily available for consideration in
discerning the causes of such popular apathy towards project
maintenance. Of them the following may be noted with interest:

1. Absence of people's experience in genuine participation- people
include all interest groups particularly beneficiaries and farmers:
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2. Absence of genuine participation in planning, design and
implementation of projects (which follows from 1);

3. Absence of feeling of cwnership of the project by the beneficiaries;
4. Absence rovision of short term benefit out of participation;
5.
6.

of p
Absence c¢f planning for lcong term benefit in project maintenance;
Absence of appropriate method in organizing participation and its
instituticnalization;
7. Absence cof Property Right of the beneficiaries.

It is with this scenario that the focllowing draft cutline is proposed.

2.2. Text

Beneficiaries of projects 1n Bangladesh have been us=d to heavy
government involvement 1in most development efforts. Pecople of all
interest groups consider project maintenance the responsibility of the
government and wait for official assistance to operate and maintain
projects.This is one of the main reasons for the lack of experience on
the part of the pecple in project formulation or management.It will take
time and experience to overcome such obstacle. Inter/intra village
conflicts and a divided beneficiary groups also fail to achieve the
needed collaboration required in operation and maintenance of ccmpleted

projects.

Much of the above could indeed be removed had there been any tradition
or mechanism to involve the people in the different phages of the
project cycle.People immediately benefited or affected are not involved
in project planning, design, and implementation. In such state people
are not expected to have any commitment to either maintain the project
or articulate their demands for new projects in their own interest.

It is common wisdom that one does not normally care much for what is not
his/her. Many FCDI structures are neglected tocday by the very people for
whom they were built simply because they lack a sense of ownership of
the project. As long as the beneficiaries consider themselves mere
recipients of goods and services of government and donor
institutions,0&M responsibilities would not occur into their mind. It is
only when they feel that the projects are truly their own property that
this attitude can change. N

Most practitioners assume that people will be there to participate in
the project:.cycle because by doing so they will be ultimately benefited.
What they fail to appreciate is the fact that the people are engaged in
hard struggle for their bare survival and without any immediate gain in
cash and kind they would hardly come forward to involve themselves in
any of the phases of the project cycle.

The idea that project implementation can in the long run benefit the
entire project area easily escapes their calculation of things. This is
not only because they had not been properly consulted or negotiated with
in case of a dispute during project planning and implementation, but
also because of the fact they have not been properly made aware of pros
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Quite logically, in such an attempt, first some references will be made
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in their respective apprcach to planning process. However, since the
Tangail Pilot Project has not yet been implemented and since any
summative evaluation of the project can be made only long ‘after its
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The notion of people's participation in project cycle has assumed great
importance in development literature as well as among the practioners
themselves mainly because of the fact that operation and maintenance of
irrigation, drainage and flood control structures is now a global
concern. This stems from the fact that many such projects have either
failed or proved unsatisfactory due to their poor maintenance.

A number of factors can be readily available for consideration in
discerning the causes of such popular apathy towards project
maintenance. Of them the following may be noted with interest:

1. Absence of people's experience in genuine participation- people
include all interest groups particularly beneficiaries and farmers;



i

32

Absence of genuine participaticn in planning, design and

implementation of projects (which follows from 1):

3. Absence of feeling of cwnership of the project by the beneficiaries;

4. Absence cf provision of short term benefit out of participation;

5. Absence cf planning for lcng term Lbenefit in project maintenancs;
6. Absence of appropriate method in organizing participation and its
instituticnalization;

7. Absencs cof Property Right of the beneficiaries.

3]

It is with this scenario that the following draft outline is proposed.
2.2:. Text

Beneficiaries of projects 1in Bangladesh have been used to heavy
government involvement in most development efforts. People of all
interest groups consider project maintenance the responsibility of the
government and wait for official assistance to operates and maintain
projects.This is one of the main reasons for the lack of experience on
the part of the pecople in project formulation or management.It will take
time and experience to overcome such obstacle. Inter/intra village
conflicts and a divided beneficiary groups also fail to achieve the
needed collaboration required in operation and maintenance of completed

projects.

Much of the above could indeed be removed had there been any tradition
or mechanism to involve the people in the different phases of the
project cycle.People immediately benefited or affected are not involved
in project planning, design, and implementation. In such state people
are not expected to have any commitment to either maintain the project
or articulate their demands for new projects in their own interest.

It is common wisdom that one does not normally care much for what is not
his/her. Many FCDI structures are neglected today by the very people for
whom they were built simply because they lack a sense of ownership of
the project. As long as the beneficiaries consider themselves mere
recipients of goods and services of government and donor
institutions,0&M responsibilities would not occur into their mind. It is
only when they feel that the projects are truly their own property that
this attitude can change.

Most practitioners assume that people will be there to participate in
the project:cycle because by doing so they will be ultimately benefited.
What they fail to appreciate is the fact that the people are engaged in
hard struggle for their bare survival and without any immediate gain in
cash and kind they would hardly come forward to involve themselves in

any of the phases of the project cycle.

The idea that project implementation can in the long run benefit the
entire project area easily escapes their calculation of things. This is
not only because they had not been propsrlv consulted or negotiated with
in case of a dispute during project planning and implementation, but
also because of the fact they have not been properly made aware of pros
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and cons of the project itself. Consultaticn and negcotiaticn apart, the
issue of beneficiary right and its legal protection has hardly occured
in the minds of many policymakers.

To encapsule the above and then to implement them, 1t is necessary to
formalize the process into viable organizations and institutions.
Organizers and institution builders in this field have gone a long way
in conducting variocus experiments through different approaches. But the
degree of success and failures in this have vari=sd in different areas
under different sccio-cultural settings.

2.3 Structure

In order to organize realistic people's participation for meaningful
purpose, the following outline is suggested in the Bangladesh condition-
although shifting of emphasis of certalin aspects will take place in
different areas having their own unigqgue traditions and habits and alsoc
the nature of the projects themselves.

1. Integration

In order to organize participation, motivate the beneficiaries and
initiate group formation, the change agents have to immerse themselves
into village communities to understand their culture, economy, history,
and life style of local people. The outcome cof this process,; (which in
fact strongly resembles something like the participant abservation
method) is expected to result in their acceptance by the people not as
outsiders but as @Rone of them@. During this process, the chnage agents
(who could be extension workers) can also earn the respect of the poor,
know their culture and conditions. This way they themselves may undergo
basic attitudinal changes so vital for appreciating the conditions of
the vulnerables and the marginals.

2. Village Mapping

Village mapping is essential in all project planning and implementation
likely to affect the wvillagers. In this the change agents can solicit
advice and help from teachers, students, matbars, and the elderly.

The purpose of this exercise is to help determine the actualobenefittéd
areas of the proposed project through data supplied by the people

themselves.

Village mappings are an update of old mouza maps. Such updating can
reduce the possibility of conflict of interests, litigation, etc. among
the vilklagers. Improvements in village infrastructures { 1like new
roads, additional houses, mosques, etc.) are noted. Cropping patterns
are also indicated. The maps can identify location and number of farm
lots of each cultivator. The maps can indicate the extent of 1local
people's knowledge of their communities which can be used as j

inout in the planning process.
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3. Inventory of Project Beneficiaries

roject planning and

In most cases, the participaticn of majority in p
a list of projsct
g

G
implementation cannot be ascertained unless
beneficiaries is prepared ( this can also neutralize the problem of free
riders toc a great extent). It 1is alsc nscessary to know the
beneficiairies sc that they can be organized intc grcocups, asscciaticns
or societies, as the case may be.

With the help of selected farmers, scheecl teachers, students and sliderly
members of the community, the change agents can do the job fairly
efficiently within a reascnable pericd cf time.

4. Training

Training of beneficiary leaders, and those tc be involved in project
planning, implementation, operation and maintenance will be an
important component of the work schedule cf the change agents. A
training package may include the following components:

1. inform the participants about the objectives of FCDI projects;

2. enhance their leadership potentials so that they could become more
efficient in acting as catalysts, motivators, opinion makers, and
mobilizers of other farmers/villagers;

3. develop a plan of action for better participation of ,pecple in
operation and maintenance activities;

4. make farmers/villagers aware of the roles of wcomen in development
5. make them understand the importance of people's participation in the
successful implementation of FCDI projects; and

6. motivate farmer-leaders to assist the change agents in mobilizing

farmers for operation and maintenance activities.

The method of training should be an inductive one in the sense both the
trainers and trainees benefit from each others' knowledge and

experience.

5. Planning Committee

Once the above process is completed, attention should be given to the
formation of planning committee for each project or sub-project. The
committee will be composed of local people representing various sectors
of the commumity. The committee will draft a development plan containing
suggestions on how to bring about the desired or anticipated project
benefits. It will also incorporate what people think for improving the
embankment, where to locate the structures, what repairs are needed on
the regulator, what areas can be used for income generating activities
like fishpond or prawn culture and what small/cottage industries are
viable to sustain operation and maintenance activities.

The planning committee then presents the plan at a general meeting for
comments and inputs, revision and modification. Finally the plan thus
prepared and approved at the grassroot level is presented to the



prcject autheorities fcr discussion, negotiation and sventual
implementation.

This way, in fact, planning will be nearer tc the concept of bottom-up
planning which ultimately, over a periocd of time, is expected to give
rise to demand led project activities. The planning process criginating
from the people themselves involve both the people and the government
for joint negotiation purpose. This procedure underlies the theme of
popular ownership of the project and that the government merely assist
them to implement the project. In addition toc the planning committee, a
project monitoring committee should also be organized to monitor
construction activities to ensure quality control. However, fcrmation of
an operation and maintenance committee will supervise and ensure project
maintenance for sustained project benefits. In brief, the ccmponents

thus identified in the planning process are the necessary ingredients of
what can be called an Interface Approach tc Planning. In this approach,
the issues of the extent of beneficiary participation, short term gain
for the participants, contributory water rate for the beneficiaries, a
self-sustaining circuit for operation and maintenance and long term

benefit from institutionalization of the process can be articulated.
3.An Interface Approach to Planning

3.1. Introduction

An elaboartion of this approach.has been made by the author in his last
assignment report. However, since the present subject matter of
discussion mainly concern people's participation issues,scme of the
pertinent aspects of that approach may be recuperated to complement the

present discussion.
3.2 A Proposal For Contributory Water Rate System

The question of water rate payment by the beneficiaries seems to be on
the active agenda of the irrigation bureaucracy. Some kind of legal
measures to compel such payment is also in the offing. However, in the
interest of institution building and creating among the farmers a habit
to pay for facilities received, the project authorities can introduce a
system of contributory water rate for a period of four years in the

following manner:

Year 1: Prbject contribution at 80%
Beneficiary contribution at 20%

Year 2: Project contribution at 60%
Beneficiary contribution at 40%

3 Project contribution at 40%
Beneficiary contribution at 60%

Year 4: Project contribution at 20%
Beneficiary contribution at 80%

Year 5: Project contribution at .0%
Beneficiary contribution at 100%

Year
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Water rate payment by the beneficiaries is contingent upon the projects
ability to lower its staffing cost and keep its efficiency up. The
project must maintain facilities in good conditions so that the users
can afford to pay for its maintenance. Because only a reliable delivery
of services will enable the farmer to earn enough profits permitting him
to pay the cost of 0&M of the system, Or elss, if 0&M declines, water
supply declines, so does the ability to pay for maintenance leading to
an economically and environmentally vicious circle.

3.3 A Self-Sustaining O&M Circuit

In the Bangladesh context a package incentive for the farmers and its
oppratlonallzatlon are expected to help them form a habit to pay for
services received and institutionalise the process through a self-
sustaining circuit. Such incentive package should also include elements
of social recognition for good performances and other culturally
appreciated mode of behaviour of the partipants. The best committee can
be singled out and rewarded on various socio-religious occasions.

|
A self-sustaining circuit containing income, expenées, incentives and, so
forth for meeting O&M costs at structure level and in the long run at
project level can be worked out in the followlng diagram

0&M 1
» [}
Expenses for - guaranteed water Income from:
- good condition
- good management
- institutionalization of
behaviour/participation

crop
profit

. plants, etc.

. water rate %
linkages with
local govt. etc.
others

1.Routine O&M
2. Water rate
3. Others

N W

-4 Farmers

Self-sustaining 0O&M Circuit
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From the above diagram it is seen that farmers or beneficiaries should
also have adequate networking or linkages with extra-project bedies like
the Zila Parishad, Union Parishad, District Administration, NGOs and sc
forth. 3uch linkages will help them gain access to managerial and
financial resources to survive on a long term basis. Such a strategy
will help them to finance 0&M costs at local or project level and the
entire 0&M cost in the long run.

One preconditicn for the successful cperaticnalization of the circuit
will be for the project management to drastically lower its staffing
cost and keep its efficiency up. If the total amount cf water rate is
taka five crore then the total amount of 0&M cost should not exceed that
amount. Besides, tangible exercise of authority, in addition to
persuasion, is also necessary to obtain the desired level of
participation by the pecople. Change agents/extensicn workers can lock
after the pursuasion task. But to use authority and get compliance
thereof the system needs legitimacy in the eves of the local people
(which itself tantamounts to institution building). This means that
legal instruments and the means to enforce them are the other conditions
for the implementation of the model. Thus, as for example in the case of
water rate assessment, its realization and penalty for non-compliance
have to be provided for under legal coverage. In addition, the means to
enforce such a law should be clearly established.

The GOB is at present contempalting to initiate such legal procedures
for introducing water rate as well as assigning the responsibility for
its implementation to specific organization. The process 1nvolves
political i1ssues, administrative capability and management and financial
incentives (which should also cover the change agents/extension workers

rewards for their achievements).

It has been noted that the issue of local resource mobilization has not
been given adequate attention either in the Guidelines For People's
Participation or in any other concerned guidelines. The capacity of the
local governments in Bangladesh to mobilize enough resources to meet
their development costs and then embark upon further development works
remain restricted in view of their ingrained structural anomalies and
poor resource base ( which is not unigue in the Bangladesh case alone).
Nonetheless, necessary resources can be obtained to meet the 0&M costs
of FCDI projects by the combined application of the above two concepts:
introduction of a contributory water rate system (short term) and
implementation of a self-sustaining O&M circuit (long term).

3.4 Organization of Participation

3.4.1 Introduction

The proposed draft outline of participation manual, in additicn to the
issue of local resource mobilization, contains at least five distinct
though sequential components. These are: 1. Integration; 2. Village
Mapping; 3. Inventory of Project Beneficiaries; 4. Training & 5.Plann-
ing Committees ( followed by Monitoring Committees and U&M Committees).
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Scme suggesticns have alsc been made ta convert them into action
oriented programme componenents. However, the problem of their actual
operatiocnalizaticn still lies in the absence of a scientific methodology
for the purpose. In the Inter-face Model, a five-step method has been
proposed to overccome this preoblem in a realistic manner under the
objective conditions in Bangladesh.

3.4.2 A Five Step Method

In this method, irrigaticn bursaucracies <can reach ths "cutting edge"
of development- an area which eludes the grsp of most public
bureaucracies engaged 1in policy planning for development. The national
planners will have to come forward to reach the grass root developmental
edge and the follcwing five steps can be, at least tentatively, proposed
to do the job.

Step-1 Change agents/extension workers are sent ocut on 3 reconncissancse
or fact finding mission to gather information about population
characteristics, land holding patterns, community prefesrences,
leadership style. This can be done by interviewing pocor farmers,
beneficiaries, local leaders and lccal government officials and through
some modified form of participant observation (Integration Phase).
Extension meetings can then be arranged tc see if there is any demand-
led project needs or to sale the project ideas which the naticnal

planners have 1in mind.

Step II On the basis of information gathered and feedback received in
the extension meetings, a household or base 1line survey involving
beneficiaries can be initiated. 3uch a process will provide for the
creation of a basis of a reliable data base so wvital for successful

project planning and implementation.

Step III Once the necessary local data is collected and analysed,
policy planning/designing ©process of the project ensues. The
views/preferences of the beneficiaries and the knowledge of the locality
can form important input into the planning and designing cof the project.
The planners will be coming back to to the 1locality, consult the
beneficiaries to ascertain whether or not their design is based on
correct or mistaken premises. If land is to be acquired- the planners
can negotiate with the affected parties directly so that they are
adequately compensated and resettled wherre necessary. Efforts should be
made to ensure that the pcor and the vulnerable are not adversely
affected and are not forced to join the urban slums. Such consultation
wwill also help the designers chocose sites, clarify land ownership
issues and get clear views about the formation of beneficiary committees
who will ultimately be responsible for 0&M of the completed projects. By
this time, the change agents will have organized the
farmers/beneficiaries and help them form their committees elected
democratically or on consensus basis and to which membership for all
farmers of the concerned area will be compulsory.
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Step IV With the firming up of the implementaticn date of the project,
the planners have been able to make a realistic assessment cf the
beneficiary capability to participate in the implementaticn of the
project. Accordingly, small works requiring unskilled or semi-skilled
labour can be given to them. The implementaticn period will alsc offer
an opportunity for imparting training to the beneficiaries in operaticn
and maintenance of the project when it is completed. By this time
beneficiary committees already formed can, with the help of the change
agents, begin to develop the C&M manual and learn how to handle
documents, contracts, etc. needed to for undertaking financial and other
agreements with concerned agencies. This will also make them aware of
their property right or right to the project itself and motivate them to
rally round their elected representatives to take up their cases to the
Parliament as and when necessary. Such training and close involvement of
the beneficiaries into the project cycle and with the official sagents
helping them in participation is expected to imbibe into them a semnse of
ownership of and commitment to the project. This will alsc help create
a bondage between them and the government as partners in a common game
of development and foster a spirit of working together which is the

essence of modern democratic states.

Step V The project thus completed can then be handed over to the
beneficiary committees or the local government, as the case may be. The
beneficiary commiittees have been formed, trained and motivated and are
now expected to undertake the task of operating and maintaining the
structures. The project planners, have also been satisfied ( if it is the
case) that the local government or the committees have the reguired
capability to manage the project.The apex of the project management, for
the large projects, is to remain with the national government becuase of
their complex nature of 0&M and also for ensuring project efficiency -
meet the demands of the beneficiaries. Summative evaluation of the
project will involve a time frame in which both the apex management and
the beneficiaries can participate together. Such joint evaluation can
form the basis of proposals, if necessary, for modernization or
rehabilitation of the project. This can also help identify the need, 1f
any, for new project proposals which in fact amount to demand-1led
projects the very core of bottom-up planning process.

The above tentative set of indicators for beneficiary participation in
the project cycle can be derived from this hypothetical construct of the
interface model. Although this based on field experiences and a rapid
assessment of some existing mode of beneficiary participation in O&M,
future researchers/consultants can test the model's applicability to
concrete situations of development in Bangladesh and elsewhere.

8. Summary

In this chapter an attempt has been made to establish the foundation of
a proposed draft outline of a manual for people's participation. The
text and structure of the outline contain factors responsible for
popular apathy towards participation and some suggestions to overcome

such problems.
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Integration of the change agents with the people is considered the first
step towards organizing participation. Village mapping is needed to get
a comprehensive picture of the socio-economic and topographical
conditions prevailing in the project area.

An inventory of project beneficiaries has to be made in the interest of
project implementatlon. This 1is also necessary to organize the
beneficiaries into groups or assoons so that they can meaningfully

participate in the project cycle.

Training of beneficiaries has been considered an essential element for
the purpose of 0O&M of completed projects, also to educate them about
their rights and privileges and responsibilities in the development
process. Formation of Planning Committees for each project is considered
vital in a bottom-up approach to plaanning process.

Lastly, an Interface Model of Planning has been offered to encapsule the
above, backed by a proposal for a contributory water rate system for
providing |ithe beneficiaries with short term|| benefit and a self-
sustaining/method of meeting O&M costs on a long term basis. The model
also seeks to devise a practical method of organizing participation.
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Chapter V

Concluding Observations

In this chapter conclusions are expected to bs drawn out of the
discussicns made and findings arrived at in the previcus chapters. But
the very nature of the subject- People's Participation in Project Cycle
in EBangladesh context- poses problematic for making any definitive
conclusions. Instead, it will be pragmatic to offer soms observations of
tentative nature.

The concept of people's participation in different stages of the project
cycle came to prominenence in the wake of widespread project failures,
particularly in donor supported countries. Donor supported projects
failed or did not perform upto satisfaction principally because of lack
of operaticon and maintenance of the project. The recipient countries
could not provide the necessary fund to administer or manage 0&M of
completed projects. Laarge projects of complex technological nature
could be administered and also managed provided sufficient fund and
technical rescurces were available. But problems arose mainly 1n Flodd
Control, Draainage and Irrigation Projects which needed to be managed at
the very low levels involving active participation on the part of the
people themselves. This fact being ignored, both in the planning process
and 1n actual project implementation and its operation and
maintenance,both recipient countries and the donors turned their
attention to finding some ways and means to 1nvolve the pecple
themselves not only in managing the projects but also mobilizing the
resources at meet the cost involved. It is with this background that in
a heavily flood prone country 1like Bangladesh, the importance of
people's participation in the project cycle has gained momentum.

But then ambiguities persist both in the concept itself and its
application to actual conditions of develcpment. First question can be
made as to the exact identity of the term people. Who are the People?
What kind of participation we are taalking about? Is it only for the
purpose of meeting O&M costs of completed projects? Or it is also being
considered as a factor for the democratization of the socciety as a

whole? "

The guidelines prepared for people's participation (which is central to
the presentstudy) seem to have taken an ambivalent stand towards these
issues. However, it appears that the main concern among the policymakers
( and also the donors) 1is regarding the sustainability of investment
projects so that project benefit lasts enough at least to justify the

investment made.

One striking feature in the guidelines (as in other related documents)
is the assumption on the part of the authors that people are there,
participation will take place and the task is to organize them to
participate.Such assumption, at least in the Bangladesh context, seems
to be based on mistaken premises. Because, people will have to be
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organized and motivated enough to become aware of their
responsibilities, and act in their self-interest. This is not tc say
that people of Bangladesh do not understand what is in their advantage
and what acts will bring them profits and gains. The fact is that in the
absence or near absence of instituticnal and organizational
infrastructures and lack of immediate dividend for a very hard pressed
people, participation on their part in planning and implementing
projects will be difficult to achieve. So in addition to establishing
elaborate institutional and organizational infrastructures for educating
and training the people, propoer attention is to be given to overcome
certain constraints that mark the Bangladesh power-structure. Some of
the constraints can be identified as following:

1. weak 1local government dependant on central government for both
decision making and resources;

2. inegalitarian power relationships among various groups and segments;
3. lack of local managerial, financial and organizational skills;

4. lack of capacity of the poor to articulate their demands.

These Jonstraints are to be clrefully consid%red by the planners wﬂile
designing the projects. ' !

The process of participation and its articulation into effective
organizations is a political process. Local organizations can help
promote beneficiary participation. But it is the function of ;jmanagement
to combine the two and translate the mechanism of particjpation and
organization into actual practice and promote development process.
Implementation of an Institutional and Organizational Development
Programme therefore becomes a pre-requisite of organizing people's
participation both for the immediate objective of O&M of FCDI projects
and bringing about democratisation of the society as a whole.
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Annexes

1. Comments/synthesis: Report on PPCO and related issues

Introductiocn

The report on Needs Assessment Survey (FAP 26 Institutional Develcpment
{
\

Programme) by Inge-Merete Hircshclmen and Flemming Koch (UNDP Dhaka 16
June 1992) was not accepted by the FPCO/GCEB mainly because of what the
concaernad {naticnal) experts thought it {the report) did not follow the
stipulated TOR of the assignment in gquesticn. Some of the main
criticisms levelled against the report included the following:

1. The report did not address the issues related to and assess the needs
of an institutional development programme;

2. The report did not identify the institutions that may be invclved in
the implementation of the Flood Action Plan;

3. The report instead ventured into matters that lay cutisde the scope

of the TOR.

In short, the report was considered unacceptable, although useful as
background material for the preparation of an Institutional Development
Programme/Project Document ( a future task perhaps to be taken up by the

FPCO).

As 1t received enough critical responses from concerned experts
resulting into its wvirtual rejection, it will not be a worthwhile
exercise to carry out a fresh post-mortem of the report. Therefore, as
advised by the FPCO, an attempt could be made to synthesise the main
issues and concerns in the following reports and comments related to,
principally at least, the future structure, function and role of the
FPCO itself vis-a-vis an institutional development programme for the

implementation of the FAP.

1. Report on FPCO and other related issues by Dr.A.M.M. Shawkat Ali
(POE);

2. Accompanied Note by Dr.M.Shamsher Ali (POE);

3. Comments on the Report by W.F.T. van Ellen (POE);

4. Comments on the Report by Jim Dempster (POE) .

5. Response to the comments by Dr.A.M.M.Shawkat Ali{(POCE).

It may be noted here that since the other members of the Panel of
Experts (POE) refrained from making any immediate report or comments
because of their pre-occupation in drafting other reports for the FPCO,
the present discussion will be restricted within the limits of the above

reports and comments only.

In this brief discussion, the report and the comments will be subjected
to some kind of analysis in order to explore the possibilities of
arriving at their synthesis which can then be used as a stepping stcne
towards preparaing a realistic project document on an institutional
development programme for the implementation of the Floed Action P
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and the investment FCDI Prcjects that might be generated cut of the FAP
Studies. An attempt at an analysis of the reports and comments will look
for distincticns between and among the authors. A synthesis, if it is
possible to aspire for, will endeavour to bring forth some amalgamation
of the distinctions and merge their respective strengths and qualities,
avociding, as far as pcssible, ambiguities to cresate a desirable outcome.

In order toc carry out the abeve task, the following tentative method can
be of some us=:

Step I : Analvyse Dr.Shawkat's Report to derive (i) institutiocnal issues
dealt with and (11) organizational proposals made to
operatiocnalize (1);

Step IT Analyse Note and Comments cn the Report in order to sharpen the
maln focus of the Report;

Step ITI Brief discussion of the Response on the comments to fill in the
gaps or any possible missing links in the synthesising
exercise;

Step IV Use the output of the exercise as a basis/input of a proposed
draft outline of an Institutional Development Programme which
can be realistically implemented for the Flocod Acticon Plan.

4

This 4-step method to discern the content (as well as intent) of the

report/comments will therefore serve the dual purpcse of synthesising

the report and comments and using its result as a basis of a proposed
draft oputline of an institutional development programme.

I. Report on FPCO and related issues

As the title indicates, this report is about the Flocd Plan Coordination
Organization (FPCO) and some other related issues like that of its
continuation or termination under changed circumstances. In this report
the author has made a formative evaluation of the FPCO in relation to
its (i) review mechanism and inter-organizational linkages/relationships
(institutional aspect) and (ii) offered a set of recommendations as to
its future structure and role under changes cirxcumstances

(organizational aspect).

The report i1s divided into two sections. The first section deals with
the procedural asspects of the FPCO and the inter-organizational
relationships it has established and developed in discharging 1its
functions. The second section deals with the future role of the FPCO
after 1995 when its term expires and projects cenerated cut of FAD
studies are taken up for investment purposes.
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Section I

This secticn begins with the instituticnal framewocrk of cocordinaticn
that FPCO has prepared to discharge its functions. This coordination
provides a review mechanism for all FAP reports. The review mechanism
comprises a 4-step procedural ladder of project administration.

The 4-step review mechanism 1i1nvcive the folilowing

1. Review Committee of FPCO

This committee 1s entrusted with the following tasks: {1} review
inception/dratt final reports; (1i) firm-up recommendations on =ach
report and (111} place the recommendations hefore the Technical

Committee. The FPCC committee comprises concerned representatives from
almost all relevant agencies like the World Bank, Doncrs, Panel of
Experts, FPCO, and the Ministries.

2. Technical Committee

This committee is reponsible for reviewing comments of FPCO review
committee, approving (or disapproving) the reports received from the
latter and recommending them to Implementaticn Committee for necessary
action. With the secretary of the Minsitry of Irrigation, Water
Development and Flood Control (MIWDFC) in the chair, the Chief:Engineer,
FPCO, WB Coordinator and representatives from other concerned GOE

agencies sit on the committee.

3. Impplementation Committee

This committee 1is responsible for reviewing and approvingthe
recommendations of the Technical Committee. Headed by the Minister,
MIWDFC, this committee 1is represented by senior officials of the
Ministry and other concerned Ministries.

4. National Flood Council

This is the highest body for the review of FAP progress and
responsible for reviewing and approving the recommendations of the
Technical Committee. This council is headed by the President and other

senior members of the GOB.

In addition to the above review procedure, inter-corganizational
relationship between FPCO and the BWDB and other concerned ministries
and agencies takes place throughout the planning cycle. FPCO liaise and
coordinate with the BWDB at each stage of planning. This is done through
26 designted experts of each side. Other concerned ministries, agencies
and field organizations maintain similar relationship with the FPCO.

The review procedure backed by such elaborate inter-organizational
networking appears to be a satisfactory system to meet the needs and
requirements of all the parties involved. However, the effectiveness of
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this systsm is te bs examined in the centszt of thes work-lcad of the
committees and 1its timely disposal. Besides, the system dcss not
inciluds the slement of Pecple's PnrficipatiCh 35 it 15 being perceived
in different FAP studies ( besides the presence of Ministers in ths
committees). It 13 alsc n&f clear tu what extent the Guidelines For
Peopla's ‘art1c1p tion ars followed 1in actual project planning

9 the review committees, the auvther is of the crpinion the
Implementation Committes has become redundant dus to its “:tiun limited
tes only Greater Dhaka Floocd Contrel Proisct. The rsview mechanism

€ T
thersfore should be cut short by eliminating this stags of review.
The original TAPP which set up the FPCC ( tsrm sxpiring in 1%982) was
revised to extend its tarm till 1993. This was donea to help complete
the preparatory phase of the FAP by 1992 and its final versiocn by 1993.
The revised TAPP alsc indicates that the preparation of of the final
version cof the FAP may well run into the wyear 1994. This apparent
contradiction in tims schedule may pose problematic in the actual
disposal of FPCO function. The fact is that FPCO is entrusted with the
task of generating at 1least twoc specific outputs. These are: (i)
preparation of a preliminary and consclidated FAP by 1991 and (ii) a FAP
update by mid 1992 with the results cf all the interim reports.But in
absence of information documents, it is not possible toc say that this
task has been satisfacteocrily accomplished.

The other related aspects to the above is the question of a provisional
FAP for 1995-2000 to be produced by 1992- to be followed by an update
or a final version by 1993. It is nct possible tc ascertain whether
this was done due to lack of sufficient information in the matter.

The TAPP also stressses the need for conducting a needs assessment
survey of the institutions needed for the implementation of the
different components of the FAP. This should precede the formulation of
a PRODOC for an institutional development for the purpose under FAP
component 26. All these issues of critical nature should be subject to
in-depth scrutiny particularly in relation to the guestion of the time
frame provided for the FPCO as the latter has to dispose of its business
by 1993 or 1994 as the case may be setting the process of implementation
of investment projects. However, the investment stage that has began
with the implementation of few projects (evaluated by the donors) is a
misnomer in the sense that thwe projects in question are coffshcots of
past projects and did not generate out of FAP studies. The principal
task of the FPCO, in the light of the above, is to complete the
preparation of the final version of the FAP with a list of concrete and
specific investment projects by 1993-1994. The questicn of preparing an
institutional developmant programme should be considered onlyv after this
ask has been completed.

The Panel of ExX perts through scme internal auditing came to the view
that the FPCO could in fact complete the study phase by 1993 and during
1994-95 it must complete the phase of investment involving preparation
and finalization of feasibility reports, finalization of contracts
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regarding their funding and so forth. Such optimism, according toc the
report, dces not hold any ground judging the performance cf the FPCO in

this ragard.

Section IT

In this section the report examines the PRODCC in question relating to
the functions of some concerned organizations involved 1in  the
preparation and implementation of the FAP. On the ¢ s ¢cf this and the
review of the FPCC performance as detailed in Sa I, the report
offers a set of recommendaticns regarding the futur ructure and aand
role of FPCO when it expires its term of existence. Taken together, the
above could be considered as an attempt at founding s stepping stcne for
the development of an institutional development programme for the
implementaticn of the Flood Acticn Plan, investment prcjects generatsd
out of the studies of the FAP and other FCDI projects old and new. On
completion of this exercise, the report makes a S-pocint recommendations
covering the entire subject under discussion.

The main concern of the PRODOC is about a proposal for combining the
functions of the FPCO and the WARPO and the entailed structural
arrangement then could be located within the MIWDFC. The justification
behind such proposal 1lies in the fact that while WARP will ke
responsible for the National Water Plan, FPCC cculd be instrumental in
producing the Plan itself. The, functional linkage between ,the two is
therefore well spelt out. The structural linkage between them is however
to be worked cut since FPCO ceases to exist after 1995 and it has not
vet been decided as to what should happen to all the accumulated results
of intensive research work and extensive field investigations that FPCO
has conducted during its 1life time in discharging its assigned

functions.

The main acctivities that the FPCO could undertake during this prhase are
the following:

1. Monitor and evaluate the progress of implementation of FAP projects;

2. Ensure timely and corrective actions as appropriate for smpoth
implementation; .

3. Monitor and evaluate 0&M of completed projects:

4. Prepare and update future projects, consistent with the objectives of

National Water Plan.

The Needs Assessment Survey Report had made a strong case for the Water
Resources Planning Organization (WARPO) to take over FPCO after 1995.
The report (under discussion) reveals that while the FPCO does not
favour the idea of its merger or amalgamation with the WARPO, the
Ministry does. The report did not consider the suitability of some other
organizations like the BWDB or RRI to take over FPCO either.

After an in-depth examination of all such issues, the report offers a 9-
point recommendations of which three should be mentioned in the interest
of the present discussion. These are:
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1. FPCO will need to continue uptc 1995 to complets its assigned task
2. An 1in-depth examination of the suitability of WARPO as successor of
FPCO from 1995 onwards should be carried cut hy the PQOE;
3. There is a ne=d to activate the Technical Committee led by the
Secretary of the Ministrvy to closely monitor the FPCO activities.
Summary
The report has made a formative evaluaticn of of the activitizs of the
FDCO, examined the gaps and inconsistencies between the concerned TAPP
nis

Fa Tt S

and the PRODCC. After a detailed examinaticon of FPCO's review mecha
and work progress, the report comes out with the following findings:
1. The review mechansim appears to slcw down the process and at least
ona of its stagse- the i1mplementation committse- has become redundant in
view of 1ts only and scle pre-cccupaticn with a particular prcject;

2. The time schedule set for FPCO to complete its assigned task seems to
be unrealistic in view of its work progress to date;

3. FPCO and the Ministry do not see eye to eye regarding ths proposal of
WARPO being the successor organizaticn for the FPCO. The suitability of
WARPO to take over FPCO should therefore be appropriately examinad;

4. The gaps aand 1nconsistencies between the concerned TAPP and the
PRODOC should be clarified and removed;

5. The Ministry should closely monitor the activities of the FPCO.

i

ITI Comments on the Report .

Two comments of van ellen and Jim Dempster respectively were available.
An accompanying Note (with the report) alsoc came. Before going through
the comments, the accompanying note may be discussed.

An accompanying Note by Dr.M.Shamsher Ali

This short note accompanied the main report. In this the author, a
member of the POE suggested some methods to be followed to prepare an
institutional development programme, also scme contents of the proposed

programme.

However, the methods did not appear to have any roots into any
ackowledged branch of methodology which can be termed as scientifically
sound and valid. In any case, advice administered to utilize the gcocd
office of the Open University in order to disseminate information,
knowledge and techniques regarding various aspects of FAP and
institution building could serve as useful input into policy planning

and project formulation.

Comments by W.F.T. van Ellen

The comments are made on the two central issues in thg report: how Qid
FPCO perform so long and what will be its role and institutional setting

during the future stages of FAP.
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If the performance of the FPCC was not satisfactory, the organization
has to be strengthened to ensure better functioning. In any case, FPCO
cannot be held responsible for delays due to procedural requirements of
the dnors or the GOB. In some cases, delays were deliberate in cordar to
improve the quality of the cutput.

The top level institutional arrangements and structures should take note
of the fact that instituticnal performance at ficld level ultimately
vields the dividend. It is therefore necessary to analyse institutional
shortceomins and reguirements at local level toc make a completes or
comprehensive judgment about the performance or delivery cof goods and
services of an intermediate agency or for that matter at the top level

as well.

The emphasis of FAP has gradually shifted from mainly flocod protecticn
to water management thereby extending the boundary of the administering
agency in question. The need for sustainability, inter-linked with C&M
of completed projects has been stresssed. Management of environment and
participation of the affected pecple in all phases of project are
prerequisite for sustainability.Administrative structures and democratic
institutions should be strong encugh to create and organize such
management capability and participation at local level respectively.

Since local organizations involving management and participation will be
of significant importance in a sustained development process, local
level organizations should also be invelved in planning and design of

projects.

Coordination between central government policymaking and implementing
agencies and the local level organizations is necessary for planning and
implementing FAP components.Such consultation and coordination process
will eventually lead to future institutional development particularly at

local level.

In view of the expanding scope of FAP components ( shift from flood
control to water management), more ministries should be involved in
order to make FAP interventions effective and sustainable. A balanced
package of ministerial responsibility should be used for the purpose.

To achieve such coordination, package responsibility and institutional
building more emphasis has to be 1laid on inter-organizational
relationship. This means an integrated approach has to be taken in
dealing with the FAP or water management issues both at national and

local level.

FPCO has toc continue its ijcb of coordination efforts to ensure
consistency and quality of the preparatory studies.As for the future of
FPCO, WARPO can look after the responsibility of obtaaining quality
research and studies. But for coordination purpose, one FPCO will be
needed- whether it is the same organization under a different
nomenclature or located under a different agency- perhaps the Planning
Commission.Such a body should be comprised of a small highly qualified
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prcfessionals, assis ted if when necessary, by qu“ialiStS drawn from a
panel of experts, main ly local and scme expatriats

The task of this new FPCO will be to coordinate all efforts iin the
field of water management to make them sustainabls.Monitoring function
lies with the respective agencies invelved in watsr management.

In the interest of better coordination, the (proposed) new F
have field offices in line with the principle of dzac
ad3ministration.

Summary

It appears that the commentator had problems in appreciating the
prevailing bureaucratized administrative culture in Baangladesh. Ths
concern expressed for the need for a decentralized type of
administration is a reaction to such conceptualization (although local
government development efforts are going on for a 1long time 1in
Bangladesh)

In any case, the shift from flood contrcl to water management demands
active involvement of concerned agencies. Much coordination efforts will
be needed to translate such shift into action.

Development of local level administration and involvement of:field level
agencies in water management-:is also a function of both top level
policymaking and coordinating efforts on the part an organization like

FPCO-.

There should be a new FPCO comprising professionals, assisted by experts
both local and international, located under a different agency like the
Planning Commission. This is being perceived as a natural corcllary of
the ensuing expanding scope of FAP as water management for the entire

country.
Comments by Jim Dempster

Jim's comments are restricted to the importance of FAP management at
regional, project and local levels ( lacking in the report) dealing with
the various aspects of the implementation of the Floocd Action Plan. The
main thrust of his arguments lies in the fatc the question of
institutional development should not be kept in abevance until there is
a completed FAP investment programme.

A proposed structure for an institutional develcopment programme should
be introduced now involving the encompassing aspects of such programms
namely: Institutional Framework for FAP in which institutions at
national, regional and project level are confirmed and requirements for
improving/strengthening are identified; Institutional Development
Prograammes in which the capabilities and capacities of respective
organizations are enhanced to me=t the demands for implementing and
sustaining FAP projects and programmes.
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A practical system should be s2t up for implementing the FAP, presumably
as a prt of a modified Naticnal Water Plan which shculd also ensure that
duplication of functions in related organizations could be avoided. For
this, the special POE report shcould be given due consideration by
instituting an in-depth evaluation of the ¥PC0 functioning and possible
requirements for ccordination, monitcring and evaluation that will
commence with the FAP project implementation. Similar assessment is also
needed to determine the fecasibility of incorporating FPCO functicns
within the structure of WARPC.

The comments also stress the need for crganizing effectivs coordinaticn
activities among different official,local and non-government agencies to
enrich FAP projects with multidisciplinary inputs including social and
environmenmental considerations.

The ccmments are inccmplete.

Summary

The comments lay special emphasis on the importance of developing an
institutional framework and institutional development programme for the
implementation of FAP. This task should not be delaved as without the
neeaded institutional and organizational infrastructure plans

(projects/programms) canncot be put into action.

'

The comments also suggest that the report of the POE on the performance
of the FPCO should be followed up by further necessary evaluatiocn of the
FPCO activities. In addition, an assessment of the WARPO capability
should alsc be made to see if it can absrove the functions of the FPCO

in the interest of FAP implementation.
Response of Dr.A.M.M.Shawkat Ali

On Jim's: The agreement referred to by the POE on the deferment of the
institutional development programme is not very clear. What was the
agreement? In favour of starting the programme now or defer it till the
completion of the investment projects?

As for the type of institutions/organizations needed for managing
projects at local level- much will depend on the individual
characteristics of the projects themselves. Project has three phases:
planning phase, implementation phase and 0O&M phase and participation
should be there in each phase of the project.

The choice of institutions to ensure participation seems to be a
difficult one. An in-depth examination is necessary to determine the
utility of local government, NGOs or beneficiary-based organizations to

organize such participation.

The question of structures at national and regicnal level will depend on
identification of existing institutions for'plaqning, implementation and
O&M, assessment of of their present capacity and based on that
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determinaticn cf the needs for strengthening. Some uniformity dces
exist at the naticnal 1level although at the regional 1lsvel the
structures will be required to conform to the requirements of naticnal
level and prcject spscifics.

Cn van Ellen's

The supertructure of FAP and that at the hottom a
However, the nature of the structure at bottom level will wvary
project to preoisct.

— a2 — - _ ¥
re interrceiated.
”
P
i
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(41l

The relaticnship between administrative instituticns and &
is a matter of constitutional and legal nature and o
in.strative tradition.

e work/performance of the POE demands discussion. It is necessary to
cosolidate the work already done by the POE.

FPCO has not been blamed for any unsatisfactory performance. Delavs in
the delivery of services have been pointed out 1in view of the
organization's defined time schedule and in order to create an awareness
among the FPCO management in this respect.

A Synthesis

In synthesesing the contents, : intentions a&and various prescriptive
undertones marking the report and the comments, it will be useful first
to list down the points of agreements and disagreements of the ccncerned

authors.

Points of Agreemnts

Importance of institutions at national, regicnal and local levels;
Requirements for strengthening of institutions and organizations;
Capacity building of institutions;

People's participation in different phases of project cvcle;
Continuaticn of FPCO till 1995 to enable it complete its task;
Merger/amalgamation of FPCO functions with another organization;

-
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Points of Disagreements

1. Timing of preparation and implementation of an instituticnal
development programme for the implementation of FAP;
Bureaucratized centralized administration versus Decentralized
administration;

Nature of functions of FPCO aftsr 1995;

Location of FPCO after 1995;
POE activities and their evaluation/consolidaticon.

[\
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The Eeport was made by a naticnal expert {westarn sducated senicr civil
servant). The thought pattern of the author ssems to be, and guits
logically sc, tradition-bound and tainted by western norms.

The (two) commentators come from different cultural contexts and ars
alsc bound by their respective norms and valuses.

Still, working together in an environment of rapid social change and in
the pursuit of a common gcal {of development), a remarkable degree of
understanding and mutual appreciation for sach others' perspectives are
noted. All of them are concerned in develcpment and change. It is ocnly
shifting of emphasis here and there that may create an impression of
differing attitudes towards a common gcal.This is quite discernible in
the analysis of their respective ideas and views.

With this preliminary remarks, the first step in the propcsed synthesis
will be to {i) consolidate the points of agreements both category and
context wise. The second step will seek to amalgamate the pocints of
disagreements with an effort at neutralizing their edges.

The third and final step will be to present them as a basis of a
proposed draft outline of an institutional development programme for the

implementation of the Flocd Action Plan.

1. Institutional Issues

Appropriate institutions are necessary at national, regicnal and local
levels to implement the Flood Action Plan. There should be an assessment
of the existing institutions at all these levels and an effort should
made to reform or reorganize them or to create some new ones whare

necessary.

At national level, the review mechanism of the FPCC gives ample evidence
that there i1is room for improving the procedural method. The
implementation committee, as for example, has virtually become
redundant. It therefore should either be eliminated or activated. The
FPCO being responsible for aocrdinating the FAP activities has to
continue till 1995 so that it can complete its assigned task. .

At regional level, institutions do exist. But the need is to-streamline
their activities and put them into operation at the right time in the

right mix.

Even at local level, institutions are not lacking. In addition to loccal
government infrastructures and organizational resources, associations,
societies, clubs, etc. exist and ofter found working satisfactorily.
Still, the reality is that most of them exist in a moribund state and in
many instances they have ceased to exist due to various constraints of
social and economic nature. The need is to reorganize/restructure and
activate them. New institutions will be required tc involve people’'s
participation in irrigation management and flood control activities.

The issue of people's participation seems to be a recurrent theme not



54

cnly at the grass rcot level, but alsc at regicnal and naticnal levels
Tt is now being acknowledged that people's participation is essential in
every phase of project cycle for sustainable development as well as to
demccratizes the society as a whols.

Local government can play an effective role in this rsspect. But it is
the project management, cutting across boundaries of lozal, raqional and
naticnal levels, that has to shoulder a great chunck of respcnsibility

in institution building activities

The issue cf local resource mobilizaticn scems to be missi
reports examined although concerns have made 1in respect of cos
reccvery, CO&M cost, and sa forth.

2. Organizational Issues

As in a computer, if instituticns are the saoftware, crganizations are
the hardware. In other words, most institutions need to be formalized
through well-built organizations. Naticnal level organizaticns mainly
include the Ministry of Irrigation, Water Development and Flood Control,
Water Development Board, Water Resopurces Planning Crganization (WARPO),
River Research Institute, Flood Plan Coordination Organization (FPCC),
and other concerned ministries and departmento Cocordination between and
among them is difficult to achieve causing delays in pollcymaklng and

implementation.

At the regional level also coordinaticn problem can be singled out as
the main obstacle in the process of implementation. Most project
managements have to operate within the domain of regicnal and local
level administration. Consequently, in view of the ne=d for input from
different field agencies, project implementation can be delayed and
hampered due to lack of timely coordination between project management

and the other concerned agencies.

At the local level, the weaknesses of local government structures and
lack of resources are the main causes in initiating decentralized type

of administration.

At the bottom or grass root level, crganizations either do not exist or
remain in a non-functional state. Different types of organizations will
be needed to deliver particular kind cf gocds and services in a water
management ‘system. Special attention has to be given to formalize
people’'s participation into viable and effective organizations who will
be able to articulate their demands and assist in gocal setting,
formulating plans of action, monitoring and evaluation activities in
addition to Q&M of completed projects.

It appears from the repcrt that the preparation aand implementation of
an institutional development programme should be deferred till the
investment phase of the FAP is over. One reason for this has been
ascribed to a proposal in the TAPP to conduct a detailed needs
assessment survey for the institutions involved in the impelemntation of
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the variocus compcnents of the FAP ( it is assumed that this will be a
different assignment 1in addition to the ons already done). The
commentators on the other hand suggest that the prcocject document in
guestion should be prepared now and that its implementation should not
be delayed. Arguments for such propesal relats tc the fact that without
proper institutional infrastructures and organizational coverage, no
plan can either ke initiated or implemented.

The report notes gaps and 1inconsistencies between the TAPP and the
ProDoc. It is possible that while ironing cut such discrepancies, the
TAPP embargo against an 1institutional development programme2 can be
remcved. In that case, work on instituticnal development programme can

start at an appropriate time.

There are differing points of views regarding the future of FPCO after
1995. Reading between the lines, it appears that these are more of the
nature of degree than kind. FPCO will have to continue till its
disposal of its assigned task in 1995 and then onwards assume different
role and function under changing circumstances as long as the Flocd Plan

continues.

At the outset, it can be assumed that during the implementation stages
the FPCO will have to take the responsibility of coordinating among
different projects, deliver advices, monitor their progress and evaluate
their performances. As regards its location, merger, etc., the task is
to find out the appropriate place/organization for the purpcse. The
guestion whether or not it should remain with the Ministry itself, or be
merged with the WARPO or any other organization can be worked cut in
detail by concerned experts with the assistance of the 0&M (Organization
and Method) wing of the Ministry of Establishment.

Still, one compromise solution can be to transfer FPCO to WARPO as a
separate wing without disturbing its administrative structure. That is
to say, WARPO can be reorganized as Water Management Authroity having
two separate wings or Directorates: Directorate of Planning, Research
and Development (the existing WARPO set-up) and Directorate of
Coordination, Monitoring and Evaluation ( the existing FPCOj.

The Authority will be headed by a Director General/Chairman thle each
Directorate will be headed by a Chief Engineer. The Authority should be
fully functionally autonomous having administrative accountability to

the MIWDFC™

Although the report has mentioned that the work of the POE should be
consolidated and if necessary evaluated, very little discussion seems
to have been made ( in the comments as well) regarding the future of the
Panel. In view of the need for technical expertize, advice and the
accumulated knowledge and experience the POE has acquired, the Panel
should continue to exist throughout the Plan period. The Panel can be
located somewhere in between the twoc Directorates and will be
responsible directly to the Director general/Chairman of the proposed
Authority. The Panel <can provide services not only to the
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Authority/Ministry, but also to all other concerned organizations like
the BWDB, RRI, etc. and 1f necessary to other Ministries and
departments of the Government. The Private sector can alsc get its
benefit by payment of necessary fees and charges.

The Panel however should be staffed by highly qualified and experienced
national experts including retired high ranking experienced civil
servants, academics from the Universities and other professicnals. It
should have the coption to hire the services of expatriate esxp=arts when
necessary under technical assistance, grants and loans.

Using the above tentative synthesis output as a basis, a proposal for
a draft outline of an Institutional Development Programme may be
offered. Such an outline, taking into consideration of institutional and
organizational requirements at different levels, may have the following

institutional variables.

Institutional Development Variables
‘ |
1. Leadership- to break status quo and generate new idesas and c%rry them
through;
Doctrine- principles, objectives, strategies, stc.
Resources- for capacity building, financing, etc.
Programme- chart of action to implement and follow;
Internal Structure- on the basis of job description, qualification,
Linkages- enbaling, functional, supportive, diffuse, etc.

OO0 LI B

With the above frame of reference, organizational variables can include
the following.

1. National Level: specific objectives and methods to attain those
objectives; inter-Ministerial/Departmental etc.
coordination; clear and fas channel of communication;
concerned Minsitries,Departments, etc.

2. Regional Level: Coordination among different field aagencies,etc.

3. Project level : Project Management (leadership, internal structure,
bureaucratic re-orientation, etc.), assist in

organzing people's partcipation;

4. Local Level : Local Government organizations; coordination; local
resource mobilization;

5. Users Level : People's particivation, groups organization, 0&M,
short term and long term project benefits;

The proposed institutiocnal variables encapsuled into the above five
stage organizational development ( reform, restructure, rehabilitation,
etc.) can form the ingredients of a realistic Institutioanl Development
Programme applicable to Bangladesh conditions. Development and
implementation of such a programme is a complex process having a long
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gestation ©period. But, as ocbserved before, without necessary

institutional infrastructurces and organizational capability, project
implementation will fail to attain desired results.

2. List of Persons met and Places visited

Mr.M.Asafuddowla Secretary, MIWDFC, GOB

Mr. Nurul Huda Chairman, POE, FPCO, GOB

Mr. M.H.Siddiqui Chief Engineer, FPCO, GOB

Mr. Ross Wallace Coordinator FAP WB Dhaka

Dr.Mizanur Rahman Shelley Member, POE, FPCO, GOB

Dr.A.M.M.Shawkat Ali Member, POE, FPCO, GOB

Mr.A Samad Member, POE, FPCQ, GOBR

Dr.M.Shamsher Ali Member, POE, FPCO, GOB

Syed Maghrub Morshed Director General, BRDE,GOB

Mr.Q.I.Siddiqui Chief Engineer, LGED, GOB

Mr.H.R.Akanda Institutional Specialist,LGED

\Mr. Carlos D.Isles | Advisor, SRP. BWDB, GOB

|Mr. Khondokar A.Hafiz | Asstt.Resident Representative
UNDP, Dhaka

Mr. Obaidur Rahman Project Director, Tangail Pilot

Project, Tangail
Technical Assistance Advisor
Tangail Pilot Project Tangail

Field Staff . Tangail .
Local People, Elected

Representatives,Landless,Destitute

Women, other Groups Tangail

Mr. H.Visser
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Serajganj CPP Interim Report
15. Compartmentalization Pilot Project FAP 20
Tangail CPP Interim Report

FAP Documents

1
2.
3.
4.
- 2
6.
i
8.




Other Reports

16.

17.
18.
1'%

20.
21,

23
24.

25.

26

27 .
28.
28.

30.

Selected Readings

Blair, Harry W.

Bowden,

Peter

58

People's Participation in
Compartmentalization Pilot Project FAP 20
Third Conference on Flood Action Plan
Dhaka May 17-19,1993

North Central Regional Study

Supporting Report IV FPCO 1993

Operation and Maintenance Study FAP 13
Final Report Vol 1 Main report March 1992
Study of Project Delivery Systems For The
Bangladesh Water development Bocard (World
Bank) Final Report, May 1990

Bangladesh Action Plan For Flood Contrecl
Achievements and Outlooks, FPCO,March 1992
Institutionalisation of Beneficiary
Participation For Project Success
(M.S.Zaman) UNDP/FPCO March 1992

Report on Institutional Shortcomings In
Flood related Activities In Bangladesh
(M.F.Zaman) UNDP/FPCO May 1991 ;

Towards Sustainability EEC March 1992
Annual Development Programme 1993-94
Planning Commission,GOB Dhaka June 1993
Integrated Rural Development: t

Making It Work? AID Project 936-53000
Development Alternatives, Inc. Washington
D.C. July 1980

Union Plan Book 192-93 upto 1996-G7

Local Government Engineering Department

August 1992
Thana Plan Book 1990-91 upto 1994-65 ibid.

Intensive Rural Works Programme-Bangladesh
ibid. March 1986
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Fishing for Sustainability: The Role of
Capacity Building in Development
Administration Development Alternatives Inc.
Washington D.C. 1981 4

The Role of Participation in Development
MIT Center For International Studies
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