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Abstract
The evolution theory of path dependence suggests that history matters and so do the institutions. It says that the longer an institution has been in place, the more resilient it grows and, therefore, less likely to change. Given sufficient time and self-reinforcing mechanisms and processes, an organizational and institutional path develops that becomes highly resistant to change. One school of thought says as the path benefits those who created it, the same actors can not change it and thus an ‘exogenous shock’ – pressure from outside the process is needed. The other school of thought says either a tremendous internal or an external pressure can change the path. This study uses these propositions to explain the past, the present and the future trajectories of decentralization in Bangladesh. The paper analyses the power relations between local government institutions (LGIs) and central government (CG). It argues that these relations are highly unequal and biased towards the center as a result from the LGIs genesis back in colonial regime to date.  Hence, the form of decentralization in Bangladesh was mostly de-concentration, which is consistent with the path of decentralization persuaded by Pakistan regime and that of the regimes in independent Bangladesh  in the 1970s because this process gave them political dividends. A variety of successive governments have tinkered with the set up of decentralisation, all of them marked by a tendency of political use of LG institutions. This has resulted in policy discontinuity which made the LGIs vulnerable and put at the margin of the power game. Interestingly, the military government in the 1980s broke the path and introduced political devolution. However, those promising reforms could not be sustained due to politico-bureaucratic vested interests. The democratic government in the early 1990s set in motion a process of recentralization by pursuing once more de-concentrated decentralization. In 2007, an interim care-taker government initiated efforts of making the institutions free from central politico-bureaucratic control, but this too could not be sustained. Subsequently,  much of the efforts taken by the government have been reverted by the present government. The study takes the growing demand of decentralization into consideration.  It concludes that a stronger internal demand together with support from development partners could break the path in future.
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Chapter 1 
General Introduction
1.1 Introduction

In the past two decades, the concept of governance has evolved rapidly as has the case of decentralization. Globalization has changed the concept of governance; many developed and developing countries in this period have initiated efforts to move from centralized to a decentralized planning process. Development theories and strategies in development cooperation have switched from a trickle-down perspective of economic growth to human needs/ rights, growth-with-equity, and participatory development approaches. This change in governance has called for decentralization as well. As the first wave in the 1970s and early-1980s the focus of decentralization was basically de-concentration, the second wave that began in the mid-1980s involved political-power sharing, democratization, and market liberalization. In the 1990s decentralization came to be seen – during a third wave – as a process of opening governance with participation from LG, civil society and private sector (Cheema and Rondinelli 2007: 2,3).

The end of Cold War, and the rapid growth in international trade and investment have swept decentralizing reforms across many countries. A majority of countries in the 1980s and the 1990s have become more decentralized (O’Neill, 2006: 257). Most of the OECD countries in Western Europe, except the UK, and did this. The Eastern Europe, once followed a centralized system of planning, virtually did not have any LG structure at all. To keep pace and harmony with the wave, the whole of Eastern Europe followed the path, as the West did, by creating new sub-national governments (SNG) with some degree of autonomy, responsibility and financial resources (ibid: 257). 

The transition from centralized systems to more decentralized ones is tremendously striking in Latin America, where LGIs were historically weak. In all the countries, LGIs have been strengthened with elected major in all cities. In Asia, South East Asia practiced most centralized system of governance, however, Korea, Thailand and Indonesia have decentralized to a great extent. India with 73th Constitutional amendment is maintaining a unique form “unity in diversity” with varying degree of decentralization in different states. North Africa and the Middle East are no more exceptions; Tunisia, Morocco and Jordan did a lot to decentralize (O’Neill 2006: 257). However, Bangladesh to everybody’s surprise, is perhaps the only one country registering a sharp contrast with the world wide wave of decentralization.

Bangladesh has a unitary form of government with 64 districts and 482 upa-zilas (sub-district) and Union Parishad (UP) in administrative hierarchy. Its administrative system corresponds with local government structure. The formal and legal existence of LG institutions came into being by the colonial rulers with the introduction of Chowkidary Panchayat Act, in 1870 (Siddiqui 2005: 40). Bangladesh has a hierarchy of local government institutions (LGIs) totalling around 6 thousand units altogether at different administrative levels; rural area has 3-tier LG system namely UP (council), at grass root level, Upazial Parishad (UZ council) at sub-district level while Zila Parishad (ZP district council) at district level at the top (Figure 1.1). In urban area there is pourashava (municipality) in small towns and City Corporation (big municipality) in big cities. Apart from all these, 3 hill-districts have separate types of local body for their own. A typical UP generally consists of a territory having on an average 25 -30 thousand population while an UZ consists of around 12 -15 UPs.

Figure 1.1:  Structure of Rural Local Government in Bangladesh
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1.2 Problem Statement

With a unitary government, Bangladesh maintains a highly centralised administration and thus power, authority and resources are not devolved to the LG units despite having a long tradition of LG system. Social services such as health, education are, therefore, provisioned by the field level administration of national government. The LGIs, particularly rural ones, are constrained by insufficient staff. A 25000 people UP, for example, has only one government staff, while government deputes staff at UZP. The staff at UP are managed and supervised by the central government (CG) (Deputy Commissioner) and thus are not under control of LG authority. Organizational capacity is also a concern. Generally the SNGs have deputed staff from CG who has lack of knowledge on decentralisation and participatory governance, while elected representatives lack skill on technical issues such as financing and budgeting. Though LGIs are assigned with a number of responsibilities, their financial base is generally very narrow
 with the exception of a few big municipalities (Government of Bangladesh -GoB, 1983). Sub-national fiscal transfer in Bangladesh is very low - shares 2-5% of annual development program (ADP). The inter-governmental fiscal (IGF) transfer process - called Block Grant (BG) - is arbitrary and non-transparent and operates as politically motivated process (SPPD Mission 2002: 3). The lowest tier, UP, has political decentralization all through its life, and only recently it receives fiscal devolution though very meagre amount. Except the UP, there has been no elected representation in higher tiers.  Elected sub-district council was introduced in 1980 which was abolished by the successive government; ZP has never experience an elected government - is always run by central machinery. 

Bangladesh since its independence in 1970s has made 3 reforms. The first effort - with the objective to execute central plan, controlled by a nominated District Governor - was undertaken in 1975. The Governor had control over regulatory, administration and development affairs (Khan 1999: 5). The system was abolished by the military rulers who assumed power through a bloody coup in 1975. The second move, leading to a unique form of decentralization, was taken in the 1980s. Through this, popular representation was introduced at upazila level with substantial authority to plan, and implement development activity with sufficient funding and financial autonomy. In the 1990s, a democratically elected government replaced the unique UZP system by a largely bureaucratic machinery. 
The third reform entailing a form of devolution has undertaken by a non-elected Caretaker government (CTG) in 2008 by framing a new law, eliminating the MP’s mandatory advisory role, and arranging election of the body. It formed a Local Government Commission (LGC). Assuming office the newly elected government (December 2008), however, amended the UZP Ordinance and made the MPs the advisor of the parishad whose advice is mandatory for the local body to implement. The latest move is, therefore, a political decentralization, but constrains political authority of UZP. The parishad will also have little control over the staff at upazila level. Paradoxically, however, UP maintains its representative character since its birth in the 19th century through to date. Thus it is evident certain power relations and motives promote and hinder reform measures. It is, therefore, important to analyze why and in whose interest different reforms have been undertaken and why are those less successful. It is pertinent to diagnose why certain moves choose certain forms of decentralization. 
1.3 Objective of the Research

Based on the problems discussed above, the research intends to identify and analyse factors in the political and administrative arrangements that sustain central control over financial and human resources that make these institutions subservient to the central power. 
1.4 Research Question
The broad research question – what are the natures and why have decentralization reforms been less-successful in Bangladesh?

Specific questions:

1. What has the nature of power relations between national-local governments been prevailing over time in Bangladesh?
2. What are the factors or forces that determine the relationship between the LG and CG?
3. What is the impact of different decentralization reforms in Bangladesh?

1.5 Relevance and Justification

Bangladesh suffers from so many governance problems. Despite criticisms of decentralization, a proper design of decentralization framework can enhance it contribution to development process.  As it suffers from a number of problems and as decentralization is inherently a political issue and depends on context of the implementing country, the system needs country specific problem analysis. In Bangladesh there exists a minimal level of academic and policy debate on decentralization. The study would contribute to generate a knowledge pool to be utilised by the LG activists and practitioners and at the same time supplement the contemporary development needs of the country. The study wants to generate a national level policy debate informed by the prevailing field realities and drawing experience from international perspectives.

1.6 Limitations of the Study
The study primarily uses institutional approach model to analyse the decentralization problems in Bangladesh. It will assess the past decentralized efforts by using secondary data, findings of previous studies and case studies. The urban LGs constitutes an important part of local governance, however, due to time constraints the study, however, only covers rural LGIs. Finally, a major problem of the study is that it does not take the community view though decentralization measures are aimed to empower the community at large. 

1.7 Organization of the Thesis
The second Chapter introduces the conceptual framework used in the study. It defines the concept of decentralization, its typologies, institutions, etc. To analyse the weaknesses of LGIs from a historical perspective, it employs the theory of path dependency. To provide a rigorous analytical framework it discusses some of the good practices form across the world. The next 3 Chapters present detail discussion of decentralization efforts starting from colonial period to date. Chapter 6 seeks to synthesis the decentralization efforts through the lens of relevant theories and last Chapter makes a conclusion with a prediction based the past and presents efforts.

Chapter 2 Decentralization Concept and Path Dependency Theory
2.1 Decentralization and Typology

In development discourse, decentralization is a widely accepted concept. Though an old, decentralization began to be practiced in most of the developing countries in last 3 decades. Many authors define decentralization differently. Cheema and Rondinelli (2007: 6) define decentralization as "the transfer of responsibility for planning, decision making or administrative authority from a central government to its field organizations, local administrative units, semi-autonomous and para-state organizations, local government.” Decentralization has 3 distinct dimensions and forms: de-concentration, delegation and devolution. De-concentration is very distinct from other types of decentralization such as delegation and devolution. It is a process of shifting administrative responsibilities from CG to its staff and offices located at field level. Delegation is a system of transferring power to other types of government agencies such as semi-government agency or corporations who are not under direct control of CG while devolution is transferring power, authority and responsibility to LG bodies. Devolution vests political authority and corresponding resources to the elected representatives at SNGs. The purpose of such decentralization is empowering grass root institutions and community people. There are, however, arguments both in favor and against of decentralization (ibid: 9). 

Administrative decentralization comprises the set of policies that transfer the administration and delivery of social services such as education, health, social safety net, etc. from CG to LG. This type of decentralization may involve the devolution of decision–making authority over these policies, but this is not a necessary condition. (Falleti 2004: 3). Administrative decentralization refers to a process in which LG is empowered to hire, control and manage its staff. 
Political decentralization: In this process the decentralized units are headed by elected representatives. It creates SNGs to make the rules and ensure accountability. Thus political decentralization policy is designed to devolve electoral capacities to sub-national actors. It involves the issues such as regular election, continuity of electoral process and autonomy of local elected representatives (LER).  It is also called democratic decentralization or devolution.

Fiscal decentralization: It refers to the set of policies designed to increase the revenues and fiscal autonomy of SNGs. Fiscal decentralization policies can assume different institutional forms. It involves the transfer of fiscal power from the CG to LG. It creates new sub-national taxes, and delegates tax authority that were previously national (Falleti 2004: 4). It deals with IGF relations, responsibility assignments and authority to mobilize resources. Bardhan and Mookherjee (2006: 13) have observed that financial devolution depend on factors such as (1) scope to mobilize local resources, (2) sub-national borrowing, (3) fiscal transfer determining process (discretionary/ formula based) and (4) autonomy in planning and budgeting. Prud’Homme (2003:19) mentions fiscal autonomy requires 4 decentralized instruments: allocation of responsibility, fiscal transfer process, authority to mobilize local resources as defined by the financial rules and CG’s coordinating authority but not undermining the autonomy of LG.

It is widely perceived that LG representatives generally better know the needs and demands of the constituents by virtue of being closer to their constituents than central authority. This, therefore, achieves allocative efficiency. Through income redistribution decentralization can in theory bring equity in regional disparity to some extent. By providing a counter-balance of power and authority between LG and CG and that by resisting authoritarian regimes, LG can bring political efficiency. LGI can work as training ground of potential national leadership. Many studies and country experiences have shown that a vibrant and truly functional LG can achieve twin objectives of poverty alleviation and contribute to normative good governance at local level by ensuring participation, improving transparency and establishing accountability. However, there are criticisms of being corrupt and elite capture (Crook and Sverrisson 2003: 236-237; Bergh 2004:782). 

According to Cheema misuse of power, corruption and elite capture is more at rural level than national level and the situation aggravates in the societies that are characterised by highly inequitable social and economic structures, level of poverty and illiteracy. Cheema explicitly observes that without proper accountability mechanism devolution could be ineffective. The way out of the problem, therefore, is to ensure accountability of the local actors including the civil society who influence decision making process. Studying good practices in a number of developing countries she suggests accountability mechanisms: participatory budgeting and auditing, transparent procurement policy, engagement of civil society, and promotion of ethics and integrity among the local officials (Cheema G S 2007: 170, 187), (Westergaard and Alam 1995: 680), Siddiqui (2005:300).     

To be successful decentralization needs some conditions to be fulfilled. It can not sustain without commitment of political leadership both at national and local level. Political leaders must learn and accept the participation of people remain outside direct control of CG to plan and manage local affairs. Government officials must share resource and authority. They also assist to help capacity building of LG officials to perform their activities. They also opine that decentralization can effectively be implemented only when policies are appropriately design, when public officials are honest and competent, political leaders do not view LG as threat rather as benefit. Decentralization needs experimentation and a willingness to improve through trail and error. They also note that inadequate technical and managerial skills limit political influence of local agencies in the most developing countries. Lack of skill of local body gives a different image to the constituents.  They also observe that financial, human and physical resources are important factors that govern the decentralization and CG often decentralizes without providing adequate resources (Cheema and Rondinelli 2007: 9). 

However, it is argued that decentralization can weaken the CG’s capacity to maintain macro-economic stability (Prud’Homme 1995: 205; Prud’Homme 2003: 19). Strengthening LG and decentralization is not absolutely technical and purely economic issue. It very much depends on local and political context of implementing countries. It involves both potentials and risks. A proper design and implementation significantly increase the efficiency, however, an improper design ‘can harm rather than heal’ (Prud’Homme 1995: 201).  

2.2 Institutional Analysis

As discussed earlier Bangladesh has undertaken 3 decentralization efforts. For a variety of reasons these efforts have failed. The theories of new institutionalism provide a framework of analysis of why these efforts were failed/ succeeded. Such theories firmly reveal that institutions matter; for obvious reasons, therefore, many studies utilise institutional analysis. One of the front runner institutionalist, the World Bank, observes that poor economic and political achievement are the failure of the institutional arrangements (World Bank: Dia; 1993, 1996). Litvack et. al. (1998) have made a seminal work on decentralization in developing countries. The study also reveals that absence or poor institutional performances are the major factors of decentralization failure. Lane (cited in Chanie 2007: 33) says that institutional analysis is tremendously useful in understanding the policy process in the countries which practice top-down model of policy planning, designing and implementation.

As we will analyze the concept of institutions to explain the case of Bangladesh, therefore, it is important to define the institution. Sociologists have defined institutions in a number of ways. DiMaggio and Powell provide a comprehensive definition who says -

Institutionalism purportedly represents a distinctive approach to the study of social, economic and political phenomena; yet is often easier to gain agreement about what is not than what it is (DiMaggio and Powell 1991: 1)

Douglas North, a prominent neo-institutional economist, provides a widely used definition of institution - the rules of the game in a society or, more formally, humanly devised constraints that shape human interaction (1995: 23), (1990: 3). According to him institutions provide both constraints and incentives in social, political and economic behaviour of human life. They are, therefore, formed to shape human behaviour and reduce uncertainty. 

Institutional analysis has many advantages that are useful in explaining the outcomes of measures of decentralization. Some of them are mentioned by Lane (2000) and Olson (1991) (cited in Chanie 2007: 34) as below:

· The institutional analysis explains the risk of path dependency or the process through which past institutions characterise the formation of new ones.

· It highlights that duplication of institutional models without considering the capability of government and citizens can waste scarce resources.

This research defines institutions as “formal and informal rules and procedures that construct, deconstruct and reconstruct decentralization measures and outcomes.” Taking such definition and considering the research problem discussed earlier we would like to use below mentioned conceptual framework adopted in Chanie (2007: 36).

Figure 2.1: Conceptual framework (adopted from Chanie 2007)


Followings are the definitions of the research concepts:

Intra- and inter-party relationships: These relationships reflect whether rules in the political party system are conducive to accommodate different views relating to formulation of decentralization policy. It also entails the view of local level workers in central decision making process of the party. 

State-party relationship: This determines how entities and parties at national and local level assume power, ruling entities govern state and LG institutions.  
Elected representative-executive relationships: These define relationship between elected representatives and bureaucratic machinery at national and local level and how accountability of government officials at different level is maintained.     
Public finance management: This arrangement, very instrumental to decentralisation, entails planning and management of activities, allocation of resources and needs and demand of the citizenry.   

Human resources management: This arrangement is also equally instrumental because it involves competency and efficiency of SNGs in identifying and analysing local needs and problems, mobilising resources, designing and implementing development projects. 

Coordination between national-local: This defines the arrangement in horizontal and vertical of task between and within level of governments. This arrangement should be such that it maintains proper coordinating role of CG by upholding the autonomy of the SNG (Chanie 2007: 38).   

Intergovernmental balance of power (IGBoP): IGBoP depends on 3 issues: economic resources, legal authority and organizational capacity (Falleti 2000: 9).
In studying decentralization in Ethiopia, Chanie 2007 uses 4 main concepts that are directly linked with decentralization. These are expenditure assignment, revenue assignment, fiscal transfer and sub-national borrowing. Due to existence of similar socio-political environment, the study takes all 3 concepts as the dependent variables, except sub-national borrowing: it is not a researchable issue – as it is not allowed - for the context of Bangladesh. Using this model we analyse the decentralization measures in Bangladesh.    

2.3 Path Dependency

Social scientists are increasingly using the concept of “path dependence” in studying the political process. The notion of path dependence is used to support some key claims such as (1) specific patterns of timing and sequence matters, (2) starting from similar conditions, a wide range of social outcomes may be possible, (3) particular course of action, once introduced, can almost be impossible to change. Many theorists relate path dependence with economic term ‘increasing return.’ According to them the process ensures increasing return to certain people, therefore, they want to maximise their return by maintaining status quo. The economists generally employ increasing return in economic theory and analysis of level of economic development, however, Douglas North has used it to study the behaviour of institutions. North (1990: 95) argues that in context of complex social interdependence new institutions involve high, fixed or start-up costs, and they involve considerable learning effect and coordination effects. Taking the disadvantage of new institutions, established institutes generate powerful incentives that reinforce their own stability and further development. When maximise return, institutions may generate new complementary institutions and North calls it ‘interdependent web of institutional matrix.’ The matrix produces massive increasing return (ibid: 95). Quoting Hall and Soskice (2000), Pierson observes that path dependence process often more powerful at macro level where institutions and organizations are configured through complex process (2000: 255). 

Mahoney has termed the concept of increasing return as self-reinforcing sequence. In this sequence, initial steps in a certain direction generate further pressure in the same direction in such a way that reversal direction becomes impossible (2000: 512).  Pierson opines path dependent has several features such as contingency, time and sequence etc. In contingent occurrence a smaller even may have large and lasting consequences. He also observes that in a path dependence process “earlier part of a sequence matter much more than latter parts, an events that happens ‘too late’ may have no effect, although it might have been great consequence if the timing had been different” (Pierson 2000:263).    

In any society the major job of the government and politicians is to deliver public goods and services. Political scientists stress that smooth delivery of public goods requires construction of formal institutions. Pierson (2000: 259) mentions in politics institutional constraints are omnipresent. Thus both formal institutions and public policies postulate extensive and obligatory constraints to shape human behaviour.  

Furthermore, North argues that institutions and policies may encourage individuals and organizations to invest in specialised skill, deepen relationship with other individuals and organizations, and develop particular social and political identities. The established institutions thus make them attractive over a hypothetical alternative and exercise grip over social life. The social actors make commitments based on existing institutions and policies, their cost of exit from established arrangements generally higher than anticipated. The institution creates and reinforces power asymmetry in social life. 
Research also suggests that the institutions like political parties and groups are path dependent. Many political decisions, policy interventions and reforms get institutionalized in the long run. Unlike economic realm political arrangements are hard to change because public policy and formal institutions are change-resistance (Pierson 2000: 262).  Now question is: how do they resist change? This can be explained by 2 basic propositions. First, North argues institutional path dependence exists due to increasing return produced by complex institutional matrix (1995: 20). Pierson advocates political actors always fear that they may be voted out of power, therefore, they make rules in such a way that ensures pre-existing hard to reverse. He also observes that the political actors do minor change when they think they may do better by bringing certain reform (Pierson 2000: 262). 
As we analysed above path dependence theory studies the formal and informal institutions from historical perspective. It explains how an institution is created, functions in a broader social context and impacts behaviour of social life. The theory says the genesis of institution – determined by a particular time of history, interest and environment – matters social behaviour. Once created the institution starts to generate increasing returns to the powerful actors who create it. Functioning in complex situation it brings both multiple equilibria and single equilibrium by using the positive feedback process. Working in this way path dependence resists change. The theory suggests that the longer an institute has in place, the more resilient is to change. Given enough time and self-reinforcing mechanisms, an organizational and institutional path develops and becomes highly defiant to change and likely to continue for a long time. 
Now question is: how do changes occur? Pierson opines since the path benefits those who created it, the same actors cannot unlock it. Only an ‘exogenous shock’ - an event pushed from outside the path can change the incentives/constraints facing the actors and enable a country to break the path (Pierson 2000:266). There are others who believe that endogenous actors to events can help break the path. North mentions that change can happen both exogenously and endogenously. Endogenous change takes place when organizations with different interest groups develop due to discontent with performance of the institution and those interests get so diverse that existing institutional framework can not address those (North 1995: 24). The concept path dependence provides more insights into decentralization policy decision-making. It explains how decentralization decisions and choices that are made today and in future are dependent on decisions and choices made in the past.  (Collier and Collier 1991; Mahoney 2000; Falleti 2005; Antonelli 1999; Arthur 1994; Pierson 2004, etc.). This theory can be used in study of decentralization as it is well fit decentralization process. 
We have seen that Bangladesh attempts different forms of decentralization at different time and there are several ups and downs in decentralization efforts.  The questions are then: why does Bangladesh take different initiatives at different time and why do these initiatives fail? Falleti observes that path dependence theory explains which forms, when and how a country embrace decentralization depends on actors. As we analyse, decentralization, by definition, seeks to reform power relation between CG and LG. Centralization, in a country like Bangladesh, is a status quo of power relation. It gives benefit to politicians and executive at central level and their representatives at the periphery. When decentralization measures are taken that affects central politicians and bureaucrats. Decentralization, with its different form – political, administrative, and fiscal – generates different reactions to different actors who involves in the process. 
2.4 Comparative Evidence: Lessons from Other Countries
2.4.1 The Indonesian experience:

Hoffman and Kaiser have studied Indonesian decentralization efforts. After fall of Suharto regime, President Habibie adopted a big-bang approach in 2001. The decentralization delineated by law 22 and 25, which devolved a wide range o power and fiscal resources to the provincial and LG. The centre retains functions such as defence, national security, foreign policy, monitoring policy, finance, development planning, justice and police while LGs are devolved with the responsibilities such as health, education, infrastructure and environmental services. The arbitrary fiscal framework, earmarked grants, was replaced by a formula based transfer: 26% of domestic which constitute 95% of LG budget. In addition special-purpose transfer is also made by the central government. Two-thirds of all civil servants were transferred to the LG who are managed by the latter, however, with no hiring and firing authority. The head of district level LGIs can be dismissed by the central government. However, that is not rarely practiced (Hoffman and Kaiser 2006: 81-124). 
Hadiz (2004: 711) has shown that with elite capture of LGIs, decentralization measure in Indonesia has prolified of corruption all over the country. Thus usages of participatory approaches are very instrumental to ensure checks and balances of LG activities as these institutions enjoy autonomy from CG. Without proper accountability mechanism SNG could indulge in corrupt practices and be elite captured. Different types of accountability mechanisms are well practiced in different parts of the world. We will here discuss mechanisms practiced in neighbouring country.  
2.4.2 The Kerala (India) Experience:

(Subramanian 2004: 105-106) The Indian state of Kerala introduced very successful institutional mechanism of participatory decentralized approach, PPC (People’s Plan Campaign). It is designed not only decentralized instrument but also as mechanism of people’s participation. It constitutes a number of tools such as Gram Shava (GS), Access to information, beneficiary committees, expert committees etc.

Gram Shava (GS): GS, organized every 3 months with at least 10% of voters of the ward, where people identify their felt needs and demands, makes annual plan to be included in Gram Panchayat (GP). Such plan then discussed and incorporated in GP. In case of any revision of the plan forwarded by GS, the GP committee has to explain to the GS. Measures have been taken to ensure women and other marginalised groups participation to LG activities. Beneficiary Committee (BC): GP forms a number of committees involving the beneficiaries, which are prioritized to implement any public works. In case of unwillingness of BC, the GP itself undertakes the work and goes to the contractor when the LGI is not in a position to do so.

In addition there is ‘expert committee’ who scrutinise and forward the project to the District Planning Committee (DPC) and ‘appellate authority’ at district level who looks after the irregularities brought against by the local bodies. Finally, there is 7-members Ombudsman Committee headed by a High Court Judge who investigates, pass verdicts and report to the state government.  The lessons show that an effective decentralization needs an institutional mechanism which ensures community participation and allows their preferences in resource allocation and decision making.    
2.5 Local Government Commission: International Experiences

In many countries of the world an independent institution (in different names) is working between CG and LG. Such institutions are playing central roles in inter- and intra-governmental relation and fiscal transfer in particular with an autonomous status and authority. A comparative analysis of international experiences in terms of size, function, authority etc. is given appendix 1
. Be it constitutional or statutory, regardless of origin, they are dealing with wide range of activities. It is, therefore, evident that LGC – to work as a buffer organization between CG and LG – can an institutional measure to make the LGIs free from central control.

Chapter 3 Decentralization in Bangladesh: The Past (1870s – 1970s)
The chapter discusses the problems of decentralization in Bangladesh from a historical perspective, analysing all 3 dimensions of decentralization: political, administrative and fiscal. It identifies the protagonists and proponents of decentralization and the interests that led to their opposition or support.

3.1   Bangladesh an Overview

Bangladesh sits one of the largest deltas of the world, covering 147,570
 square-kilometres with a population of 140 million 75% of whom live at rural areas. It maintains an economic growth rate 6.5% and a literacy rate 56% (54% for male and 48% for female); life expectancy at birth is 61%. Once part of the Indian Sub-continent, Bangladesh emerged as an independent country in 1971 and adopted a Constitution in 1972, establishing a Westminster system of governance. The President appoints the Prime Minister – the leader of the majority party in the Parliament who has 300 elected members - for a period of 5 years. In the mid-1970s, however, Bangladesh altered the Constitution moving to a Presidential form of government. A period of military and quasi-military rule followed till the 1980s. It reverted back to the Parliamentary form in the 1990s. A unique feature of Bangladesh’s current political system is a care-taker government (CTG)
, which ensures smooth transitions of power. CTG comprises of members from civil society and assumes power following completion tenure of a government. After almost 2 decades of democratic transition Bangladesh still suffers from a democratic deficit. The political culture can be characterised by confrontation and a feudalistic mindset: street agitation, hartal (civil disobedience), the boycott of parliamentary proceedings, political clientelism, corruption etc. Quoting the Chief Advisor’s address to the UN General Assembly in September 2007, Smillie observes that impunity pervades and politicians, businessmen and civil servants are the perpetrators of corruption (Smillie 2009: 210) (more discussion follows in section 4.2).

The Constitution emphasizes the separation of power among 3 organs of the state. However, its criminal judicial system was deposed of by the administration. The judiciary gained independence only recently in 2008 after a prolonged legal battle. The important governance institutions such as the Public Service Commission, the Anti-Corruption Commission etc. are supposed to be insulated from the executive branch. However, massive politicization often hinders proper functioning. Placing people of its choice, the ruling party tends to create an environment of vested interest which promotes a situation “winner-takes-all.” It has a relatively autonomous Election Commission who conducts election for both local and national level as per the rules framed by the Parliament.  The unitary system of governance structure is annexed as Appendix 2. To begin with historical analysis, we summarize the political history focusing on LG.

Table 1:  Political History of Bangladesh Focusing on LG

	Period
	Regime/Party in Power
	Head of state/ government
	Major focus

	1875 – 1947
	British Colony
	
	Introduction of formal LG system

	1947 – 1970
	Pakistan/ military decade
	General Ayub Khan
	Hybrid LG, BDO

	1971 – 1975
	BAL
	Sheikh Mujibur Rahman
	Nominated District Governor system, 

	1975 - 1982
	BNP/ military regime
	General Ziaur Rahman
	Bureaucrat headed TDCC

	1982 - 1990
	JP/ military regime
	General Ershad
	Elected UZ system, nominated ZP

	1991 - 1996
	Elected BNP
	Khaleda Zia
	Bureaucrat headed TDCC with MP as advisor

	1996 - 2001
	BAL
	Sheikh Hasina
	Continued TDCC, framed UZ Act 1998 with mandatory role for the MPs.

	2001 - 2006
	BNP
	Khaleda Zia
	Continued TDCC

	2007 - 2008
	CTG
	
	Framed a new law eliminating the MP’s role, arranged UZP election

	2009 - 
	BAL
	Sheikh Hasina
	Scraped the law made by CTG,  re-introduce the MP’s role, yet to enforce the Act


3.2 Past Decentralised Efforts and Politics with the LG

3.2.1 The pre-independence era

The British Regime: The formal and legal existence of LGIs came into being at union level by the colonial rulers with the introduction of Village Chowkidary Panchayat Act, in 1870. The bureaucratic control of LGIs dates back to the British legacy corresponds with its birth. In 1885, Magistrate and Collector headed the District Board (DB). The second tier sub-division and third tier sub-district (with ‘circle ‘ as its official name) had no corresponding LG unit, however, the UP at grass-root had elected representation.      

Figure 3.1: Administrative and corresponding LG unit as per 1885
 Act
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The institutions were tasked the regulatory activities, such as maintaining law and order, resolving social conflicts, undertaking civic activities etc. So the genesis explicitly shows that the LGIs were born out of the colonial interest. This interest was to maintain regulatory functions by grafting the local elites as members in these institutions viz-a-viz creating loyal elite class in the country side to perpetuate British rule. Exercising power vest to them, the bureaucracy became institutionalised. Thus, it mutually benefitted the British ruler and the bureaucracy and created a vested interest. After the Partition in 1947 a new form of colonialism began.   
Pakistan - Neo-colonialism: During Pakistan rule, central and bureaucratic control had also been strengthened through the Basic Democracies Order (BDO) in 1959. The system introduced a 4-tier LG system: Divisional Council at the top with all 3 previous ones. The now massive Local Government Engineering Department (LGED) also emerged at this time as a nation wide employment generation program called Works Program (WP) which was managed by the ZP (detail discussion in Chapter 5.5). All 3 higher tiers were headed by bureaucrats except for the union council (UC). During the period the DC was the head of the district council, while a vice-chair was elected by Electoral College. At the circle level (now sub-district) the sub-divisional officer (SDO) was the chief and Circle Officer (now UNO) was the vice-chair while the UP chairs were the members. 
The whole system of BDO and its composition were similar to DB with the only addition of having a vice-chair elected by the basic democrats and official members. Question is: why did the neo-colonial administration prefer this specific system of local governance? – Ultimately political interest. Grabbing power, General Ayub Khan introduced BDO
 system just to legitimize the power as the President. The national and the provincial assemblies were also got elected by the Basic Democrats (BD). Thus the relationship between LG and CG can be characterised by a mixing of relationship between administration and politicians. The politico-administrative relationship between the two levels of government relied upon understandably the very perception of national politicians who shape the curves of the path in favour of the centre. Here the protagonists of LG, therefore, are the election aspirant central politicians whose interest was to legitimise the grabbed power.
Figure 3.2: Administrative and corresponding LG in 1962 (BDO) 
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Source: (Siddiqui 2005) and (Ali 1986: 52)

3.2.2 The post-independence period

3.2.2.1 Business as usual – the first decentralization effort of 1975: 

Just after independence (1971), the-first-government formed a committee called “Administrative and Service Reorganization Committee” headed by an academic who recommended to introduce elected government at thana and district level with power to plan, approve and implement development projects (Ali 1986: 53). With a sharp contrast in 1975, the government instead introduced a nominated District Governor system having control over regulatory, administration and development affairs. The process followed the colonial path of de-concentration, not fiscal and political decentralization. The Constitution of Bangladesh, however, envisions to have elected LGI at all tiers of the administration (Article 9 and 11, GoB 1999). The ultimate objective was to execute central plans through the Governor nominated by the party in power (Khan 1999: 5). As observed in the earlier era, the LG were still used as medium to create power-base of ruling elites. Before being implemented, the system was abolished by the military ruler, assumed power through a coup in 1975.

3.2.2.2 Military rule of General Zia:

During the first military rule, General Ziaur Rahman made law for directly elected ZP system, however, election could not be held. He also introduced the Sawnirvar Gram Sarkar (self-reliant village government) to create power-base at rural level.  

The above discussion points out that from British rule through to the first decade of independence Bangladesh, the decentralization efforts basically a de-concentrated level as there was no elected representation. Both the protagonist and antagonist of decentralization measures are the central politicians and bureaucracy. They are protagonist as the system benefits them by provisioning regulatory services. Both are antagonist in the sense that they introduce and make sustained a subservient LG structure. A paradigm shift was only observed for brief period in 1980s.

Chapter 4 Political Devolution and Demolition (1980s – 2006)
Bangladesh in its long history of decentralization experienced political devolution in the 1980s. The Chapter critically discusses that unique effort, along with subsequent re-centralization measures.

4.1 A Paradigm Shift – The Second Decentralization Reform by President General Ershad
The second move, unique form of decentralization, was taken in 1980s by the military government of Ershad. Through this, popular representation was introduced at upazila
  level. The first election was held in 1985 amidst opposition from major political parties who were considering the initiative to create a power and getting legitimacy of captured power. Second term election was held in 1990 what was rather a contested election, though political parties did not participate but many opposition leaders contested and were elected. At the district level indirectly elected ZP
 was established. As per the law, government could nominate one of the members as the Chair, usually a MP was assigned as the Chairman of ZP. Government could remove the Chair without any cause. 

As a major decentralization effort, the system drew attention of people. Though it was a political project of getting legitimization of power, it was a bold step in devolving power, authority and resources to LER. As an historic event it brought fundamental change in power relations by subordinating the bureaucracy to the LER: the absolute authority of bureaucracy over resources allocation and distribution substantially reduced. The process faced steep resistance from existing political parties such as BAL and BNP, as they perceived it as a loss of their power-base and the emergence of a new one. This paradigm shift is viewed differently by different quarters according to their interests.     

4.1.1 Political perspectives: 

1980s decentralization efforts – a bureaucratic response

  

The above quote from a former bureaucrat simply says that placed under control of elected representatives, the bureaucracy was unhappy with the system. The conflict between bureaucracy and elected representatives, therefore, impacted the devolution efforts negatively. 
4.1.1.1 Conflict between bureaucracy and LG representatives:

Under the new management structure, a deviation from a century-old culture, most of the field level bureaucrats were uncomfortable to work under elected representatives. Biren Sikdar, an ex-UZP chair from Magura, states “all of my 3 colleagues in my district had stressful relationships with the UNOs. Some of the UZP chairs belonging to BAL joined the government party to get an edge over and get rid of harassment from the administration (interview dated on 13 July 2009).” 

As observed by Sikdar, most of the interviewed LG representatives complained that the civil servants consider themselves as superior among all strata of people. The latter, therefore, felt discomfort to work under LER. They perceived that educational qualification of elected representatives is among other causes of stressful relationships. Alam et. al. (1994: 92) observed 1980s decentralization was hampered due to strained relationship between elected representatives and upazila level officials. Swapan K Sarkar of Bangladesh Public Administration Training Center and Proshanta K Roy of NILG (National Institute of Local Government) have studied the issue very rigorously by taking 216 respondents including 75 government officials working at UZ level. The study shows that 69% people’s representatives report that government officials misbehave with them, while 65% officials report opposite view (Sarkar and Roy, 2009). The civil servants also acknowledge the problems of working with people’s representatives: the 2 most senior bureaucrats
, then worked as UNO, reported that they did not have that problems, many of their colleagues did.  
Whatever is the motive, as seen by the opponents, the framers intended to see to the effort to usher a fundamental change power relations which was echoed by Ziauddin Bablu, a presidium member, JP, a former minister in 1980s (interview dated on 10 July 2009):

The administration at upazila and zila level, created by the colonial rulers, does not have any accountability to the people. The JP government for the first time in the history of Bangladesh, changed that tradition by placing the upazila administration under elected representatives. 

It is clear that the IGBoP - highly skewed to the centre – shifted from centre to the local that created commotion among certain interest groups particularly the bureaucracy. Such power shift created a strained relationship between SNG and bureaucracy. In addition to political problems there were fiscal constraints as well.
4.1.2 Fiscal decentralization: 

In the first few years UZPs received a comparatively large amount of funding as compared to UP. Under a centrally designed policy, the UZP had the autonomy to plan, approve and implement developed project. However, the fiscal transfer process, BG, was discretionary and subject to political manipulation.  There is no formula to determine resources are to be allocated for each particular type of LG or the whole body LGIs, however, BG distribution formula does exist to allocate intra-LG unit
. Apart from BGs, food aids, channelled to each UZPs, were subjected to be politically manipulated particularly to the areas where influential politicians came from. An example follows: 

With a contrast to an apparent notion of channelling huge funds to UZP, a critical analysis, however, says per capita fund transfer was really conservative and falling too (Appendix 3).

4.1.2.1 Local resource mobilization (LRM):
The scope of LRM has gradually been reducing over the period: UP funding in 1959, 1976 and 1982 was 14, 8 and 5 items respectively. UZP had in 1982 only 8 items while it stands now 9. The status of LRM was not at all encouraging. Due to long gap, our respondents gave some approximation. 

The study Alam et. al. (1994: 51-54) showed that LRM was really poor (Appendix 4).

4.1.3 Administrative issues

4.1.3.1 Human resource:

In the UZ system all 18 officials, their departments, involving 247 staff were deputed to the UZP. The Ordinance vested the Parishad the authority to write ACR of all deputed staff. Their salary also came from the Parishad (Ahmed 1993: 149-150). It was really unique in the sense that for the first time the government officials working at the periphery were placed under control of elected representatives. However, there were resentments among the officials as the colonial legacy vested the ACR writing authority with the line departments. The government, therefore, through a circular
 empowered the line department to supervise the UZ officials on technical issues (Ali 1987: 795). An ACR writing story from Chairman of Tangibari UZP delineated how ineffective it was as a staff management tool.

Thus the ACR were not effective as a staff controlling tool. Apart from ACR, recruitment, transfer, promotion, disciplinary actions were taken by the CG. This simply says that the elected representatives were placed under management control of the decentralised units, however, that was not very effective.    

4.1.3.2 Education and training:
Almost all UZ level officials (83%) received pre-entry training, however, significant proportion of them did not have training on decentralization on LG system.  Fifty percent UZP chairs were master degree holders and 75% of them had some experience of being in office (Siddiqui 1991: 164), however, not on crucial issue like office and financial management. They, therefore, could not run their office confidently. Similar problem is also reported by the newly elected UZP chairs (discussion in Chapter 4).
4.1.3.3 People’s participation and accountability mechanism - Upazila Planning:

The UZP were entrusted with the authority to plan, approve and implement AUDP with its own way following a centrally prepared guideline (Appendix 5). No project could be implemented bypassing AUDP. Though the process was introduced to follow participatory approaches in running the parishad, however, that was not maintained.  Quoting Ali (1986), Nahar (2001: 23) observes that most of the studied 125 upazilas did not even form the selection committee even.  One of the respondents mentioned “we had a selection committee, however, no field visit was required as the project implementing area was fairly known to most of the members. Projects were finalised in the parishad meeting, had no annual plan as such
.” We, therefore, conclude that the UZP has some certain venues to ensure people’s participation, however, that is not properly exercised. 
4.2 Decentralization outcome:

Pro-poor growth: The stated objectives of the UPZ were to improve the socio-economic condition of the people by involving them in decision making process (Alam 1994: 93, quoted from CARR report). The major chunk of the government grants was spent on infrastructure development – leading to significant development - as such health, education etc. were less prioritized by the Parishad
.  The study observes “the poor has not been represented in local bodies, nor have they been involved in matters of project selection.” Therefore, no pro-poor growth was achieved. 

Allocative efficiency: The decentralization theorists suggest that decentralization brings allocative efficiency as the SNGs are in a better position to allocate resources based on needs and priority of the people. Alam et. al. (1994: 93) suggests that AUDP were allocated without due consideration of viability and importance of the project. The projects were approved based on kinship and political consideration. The chairs were sometimes succumbed to the will of the representative members as 4/5 majority could remove the chair out of the office. Thus, there was no allocative efficiency.

We thus conclude that the decentralization effort in 1980s at the sub-district level was unique one. Though in principle it was a complete devolution, nevertheless, it suffered political, fiscal, administrative constraints. It achieved significant development in the areas of agriculture, infrastructure etc., however, contributed less in some important outcomes such as pro-poor growth, curbing corruption etc. Despite bringing a significant change in power relations, it faced steep challenges from the opposition political parties and bureaucracy. The system was ceased to be continued as it went against the interest of the bureaucracy – by subordinating them to the LER - and a particular section of central politicians.      
4.3 Re-centralization by Khaleda Zia (1991 – 1996)

In 1991, elected government was expected to strengthen the LG system. The government, however, reverted the unique system by a largely bureaucratic machinery, following the recommendation made by the Huda Commission. The government’s action can be analysed into 3 broad areas. Firstly, in abolishing the system the government mentioned corruption as one of the major causes. However, the respondents view the government’s action as a lack of political will which was echoed by, Ziauddin Bablu, a former minister:

By analysing social fabric of a country we can say that LGIs are not alienated bodies and, therefore, they may have similar problems such as corruption what other institutions of governance face, unless there is a strong accountability mechanism. Corruption in SNG is also found in many countries such as Indonesia. The Indonesian experience, therefore, says that despite having all the constraints - as mentioned by the Huda Commission - the 1980s decentralized efforts could deserve “Democratic Injection” not abolition. Acknowledging the political corruption as a problem, Crook and Manor (1998:119, 122) opine that continuation of democratic decentralization would reduce political corruption.    
Secondly, the government brought back the de-concentrated system – TDCC consisted by the UP chairs and all thana level officials. This body is rotationally presided over by the UP chairs and the MP is made advisor through an administrative circular. Thirdly, the government did not do much in strengthening LGI despite expressing strong commitment to do so. The Huda Commission recommendations are (Alam et. al. 1994: 95)
· 2-tier LG system: ZP and UP
· Gram sarkar at ward level

· Limited role of the LGRD ministry  

· A high-powered LGC to deal with laws and regulations, human resource and financial issues.

· Increase resource base of UP.

For instance, in February 1993 in amending UP Ordinance 1983, the Bill proposed to increase tax based into 14 areas, however, the Bill finally got passed making tax base into 6 only (Westergaard 1995: 686). Further more the government did follow the verdict of the SC (see Appendix 7). Despite all these recommendations, court-verdicts the politico-bureaucratic control still is on, as it was previously. 
This analysis explicitly shows that central politicians and bureaucracy are the antagonists of devolution and they succeeded in reverting and putting it into its previous the path as it was before 1980s efforts. 

4.4 Consolidation by BAL Government (1996 to 2001)
As per recommendation of “Local Government Commission” formed in 1997 the government introduced 4-tier LG system with a permanent LGC. (GoB 1997). The government enacted the UZ Act 1998, providing the provision of MP’s mandatory advisory role (Article 25). It also formulated ZP laws, however, did not arrange any election. By crafting such role of MPs, the BAL government makes the particular pattern of decentralization – central control - more vivid and strengthened. This provides an analytical tool to identify who are the antagonists of decentralizations efforts. Their interests are obliviously gain political dividends. 
The chapter has described that Bangladesh started a paradigm shifting decentralization efforts in the 1980s. This effort - having an elected representation at the sub-district level together with fiscal and administrative and fiscal decentralization – reverted the IGP to the local. Legitimacy-seeking military rulers are to proponent of devolution. However, the system faced steep challenges from opposition political actors and bureaucracy, finally the reform measures bounced back to its old path. Following the path of colonizer, the elected regimes in the 1990s and the early 2000s made some cosmetic changes to the inherited model just to consolidate their narrow political interest. Both BAL and BNP governments had experimented different types and structures of LG. Painfully, however, no experimentation was done what and how to devolve. Regime change thus witnessed abrupt change in LG policies leading to everything started from square one. Central politicians and bureaucracy are the antagonists against decentralization.

Chapter 5 Understanding Decentralization: The Present and the Future (2007 and onwards)

The chapter focuses on present decentralization efforts initiated by the previous CTG and revised by the present BAL government. It organises issues in order of political, fiscal and administrative decentralization. It also introduces 3 institutions namely LGC, bureaucracy and LGED – as an effort to make an institutional analysis of how some institutions emerge and that too at the cost of others, and how some institutions remain unchanged over time. Based on past and present trend of decentralization, the Chapter predicts on future decentralization.  It begins with analysing the nature of central-local relation.   

5.1 Relationship between the Parliament, the Executive and Party in Power

Bangladesh follows the Westminster type of democracies where the relationship between the parliament and executive is complementary. Executive is supposed to be accountable to the parliament, however, a MP is deemed to loose his/her membership if she/he votes against the whipping of the party in passing a Bill (Article 70 of the Constitution). 

Political parties are run by their party constitution. The party council, the highest policy making body, is supposed to be held within stipulated time. The views of the party activist tend to be reflected through informal and formal ways such as meeting, field visit etc. Moreover, cabinet members as senior leaders can exchange views with the activist through The above discussion says apparently that there is way to transmit view of local level activist to the policy process and the internal democracy of political parties works well. In practice things are different from that. In revising latest UZP Act grass root views went unheard which says that conflict between UZP chair and MP is not only hampering the decentralization efforts but also damaging party activism
. Instead democratic one, the party is rather run by a medieval mindset. None of the party council held, so far in Bangladesh, experienced any contest in electing leadership, rendering the positions hand-picked by few ‘Big Ones’. This is a simple manifestation of ‘democratic-deficit’ in internal party democratization (Smillie 2009: 210). The BAL
 triennial council was held on 23 July 2009 after long 7 years while the BNP is planned to have its council December next after 16 years – short of internal party democracy. Experience of democratic transition marked with the controversy with the politicization of bureaucracy. Inter party relationship is more governed by the politics of convenience than by ideology.  The BAL and the BNP take different stand on important policy issues interestingly, however, on LG issue they belong identical view. At the field level, local units of ruling party exercise power over local administration; posting, transfer etc. largely depends on them. To control over resources party secretary is made minister for LGRD&C (BRAC 2009: 23). 
5.2 Nature of Relations between National and Local Government

The Constitution of Bangladesh envisions specific provisions on LG. The LGIs are required to exercise those powers backed by legislative laws. Thus, the LGIs territorial jurisdiction, powers, finance etc. are determined by the central legislation. In addition to the legislative power, making rule, regulation, giving approval and issuing direction, the national government maintains control over LG through some specific instruments. The relation can be categorised as institutional, administrative and financial dimensions. 

Institutional relation: The national government determines structure and boundaries of LG and formulates electoral laws and rules.
Financial control: The national government through rules determines the finance for the LGIs. Central government retains absolute control over resource allocation. 

Administrative control: The elected representatives are given the status of “public servant” not “elected representative.” The government can remove the elected representatives or dissolve the whole body through certain provisions. Considering the focus of the study we elaborate the upazila and union level relationship with national level. 
5.2.1 Relationship between centre and upazila
As per UZP Act 1998 amended in 2009 transferred subjects
 are to be under control of UPZ while retained subjects are supervised by the respective line department. ACR is to be written by the seniors of the respective line department while ‘performance assessment’ is to be done by the UZP chair (Article 24) (elaboration follows in section 4.4.3). UNO, as the secretary of the Parishad, empowered to communicate between UZP and the government and in absence of the Chair he/she deals with all the financial issues instead of the acting chair. National budget earmarks upazila budget and transfers to upazila based on formula. UZP make plan, implement projects and send expenditure to the Ministry after completion. The district administration has some supervisory authority. 
5.2.2 Relation between centre and union parishad

The government officials can supervise, control and make orders on the parishad (section 60, 61 and 62) even can dissolve the parishad for certain reasons (section 13 and 53 of the LG (union parishad) Ordinance 1983). The parishad has only one staff, secretary, maintained by the DC, the UP virtually has no authority over him. The DC approves the UP budget and funds are transferred from ministry through the office of the DC.

5.3 Third Reform by the Care-taker Government (2007-2008)

CTG formed a committee and some of the important features of the recommendations are (1) abolition of all sorts of administrative controls over LGIs and nullifies MP’s advisory role, (2) de-politicization of LG body, and (3) strengthen administrative capacity either revising of LG service structure 1968 or introducing a new one (GoB 2007). The government promulgated the UZP Ordinance and put in place a 3-member LG Commission
. 
Local Government Commission 2008:

LGC has been a long cherished demand of the people concerned. Its importance has also been recognised by both the BNP (Section 4.3) and BAL government. None but the CTG really forms this. The LGC having status of an independent body, was mandated to function independently under the jurisdiction of the constitution and the ordinance. All the LGIs across the country, under the direct control of the MoLGRD&C, came under the supervision of the commission. It had the authority to investigate alleged financial and administrative irregularities in the local bodies and to ask the government to take actions against the accused officials and others. 
The international experience reveals that countries inclusive of developing world - which embrace vibrant LG system – have such institutions (analysis in section 2.5 and elaboration in Appendix 1). To everybody’s utter surprise, the present government, as required by the law, did not ratify the Ordinance resulting in sad demise of the much-needed-commission, leaving a gala-proof the North’s theory of path dependence. North (1995: 95) argues that in maximizing benefits old institutions may generate complementary relationship and ‘interdependence of web of institutional matrix.’ In contrast, new institutions face disadvantages - high start-up cost, learning effect etc. over the old institutions - and are perhaps droved out of market by the latter following ‘Gresham’s Law’. The MoLGRD has already proved itself to be best ‘twister of LGI’ as per whim of the political elite, leaving no chance to grow a competitor in its domain.   

5.4 Upazila Parishad – Born Free, now Enchained: Move by the Present Government

Assuming power, the government retreated from its election pledge and started disempowering the LG. It nullified UZP Ordinance 2009, and revived and amended upazila Act 1998, paving the way for MP’s advisory role in UZP activity. The situation thus was correctly stated as “upazila system was born free but now it is chained” by Abdul Latif Mondal, a former secretary to the government
. Participating in the debate, the respondents expressed very interesting insights.
5.4.1 Present decentralization efforts - MPs role in UZP:

Politicians
 and MPs belonging to BAL do not consider MP’s advisory role as a contradiction to the Constitutional sprit (Article 59(2)) and democratic norms as well. However, representatives from JP and BNP have observed that government could have done better not make this particular provision.  Thus, Noni Gopal Mandal, a MP from the ruling alliance made a surprising observation:


Similarly
, another ex-UPZ chair, now a MP from BAL, Biren Skidar, observes:

Justifying the government’s decision, G M Quader, an Honourable Minister from the ruling alliance, observes 

The civil servants provide very normative answer that they are happy to work with either MP or UZP chair or both as the law provides. 

The above observations as summarised – MPs do not believe that their involvement in LG activities violate the Constitution, therefore, they should have scope to get into local development activity in order to be re-elected, and they will thus ensure accountability and transparency of local body - have no justifiable ground. Firstly, MP’s involvement blatantly violates the order of the SC who observes “Parliament is not free to legislate on LG ignoring article 59 and 60 of the Constitution.” Secondly, getting involved in local development does not guarantee to be re-elected. To substantiate, this we use empirical evidence brought by Mandal (2009). He has brought very interesting findings by analysing national parliamentary election 2001 and 2008. His empirical evidence shows that the elected MP, parliamentary constituency # 81 (Jhenaidah 1 - Sailkupa) belonging to BAL was evicted by the BNP activist from the Constituency soon after election 2001. Throughout the rule of BNP – Jamat government he was forced away from Sailkupa depriving him of the right to implement so-called development projects. To the contrary, development activities were carried by the name of a prospective BNP candidate. Mandal (2009) questions: why did the BNP candidate defeat in 2008 election if getting involved in local development activity is the only panacea to get re-elected? This specific evidence points out that distribution of government resource through political channel does not grantee of winning national election.  

 {
Thirdly, it is against the principle of separation of power and authority. The role of a MP is to frame law and, in contrary, implementation of local development activity entails local body’s responsibility. Thus Dr M M Sawkat Ali, an advisor of the CTG and the chair of “Committee to accelerate and strengthen LG”, categorically mentions


The MP’s involvement in UZP activity to enhance accountability is also emphatically denounced by Dr Badiul Alam Majumdar, a constitutional expert and another member of “the committee to accelerate and strengthen LG”:


An optimist Zia Uddin Bablu, a former Minister, also disapproves the involvement “The MP’s advisory role is a deterrent to flourish the LG system. The government should rethink it (interview dated on 10 July 2009).” 

As we see political will of the government - immensely imperative for effective implementation of the decentralization policy as well - has seriously been questioned by the respondents. To make a further dent on it, we present and analyse the 2001 and 2008 election manifesto of major political parties including BAL, BNP and JP as they governed the country since independence. The analysis shows that all the parties are committed to devolve power and authority to LGI by arranging election at union, upazila and zila level (detail discussion is Appended 6). The reality is, however, otherwise. This only confirms the scepticism of the respondents. Decentralization can not be successful without strong political will of the party in power as observed by the decentralization scholars such as Cheema and Rondinelli (2007: 9).  Therefore, we conclude that decentralization in Bangladesh is severally constrained by political will of the party in power.    
5.4.2 Fiscal issues

All types of respondents unequivocally say that the UP receives very meagre amount of transfers. They are mandated to perform 48 functions (GoB 1982). However, they receive around 5-1 million taka as grants where as line departments expend, on an average, taka 10 million in a union area (Majumdar 2009: 91).   SUJAN shows that from 2000 to 2010 LGIs receive only 2- 4% of ADP where UPs and UZ share only .5%and 1% respectively (Appendix 8). This is very puzzling to note that in 2009/10 financial year LGIs account only 11% against Taka 67355.8 million LGRD ministry budget.  Share of sub-national budget as percentage of national budget is significantly higher in many development countries: above 30% in Argentina and Colombia; ranges between 15 to 30% in Bolivia, Chile, Mexico and Venezuela; and Ecuador and Peru below 15%. O’Neill has shown that there is little or no link between size of transfer, discretion and restriction on distribution of money (2006: 262-263).  

This analysis reveals that fiscal decentralization does not generate additional transfer. In addition LRM is poor due to lack of scope to mobilize and political will of LER
. The LG issue is inherently political and involves political economy as mentioned by many decentralization scholars. In studying fiscal decentralization efforts of 3 Latin American countries O’Neill (2006: 275) opines “political motives compromise the format of IGF transfer, there are several cases where political incentives coincide with the optimal design of transfer.” Had the present government of Bangladesh intends to cede political devolution, and then functions could follow the finance. Both the IGF amount and transfer, therefore, explain that Bangladesh is reluctant to fiscal devolution.    

5.4.3 Administrative Control

Some of the provisions of the existing law by which government retains administrative control over the authority of UZP are as follows: (1) nullify LG activity (Article 51), (2) investigate activity (Article 52) and, (3) even dissolves the Parishad itself (Article 53). These provisions will undermine the autonomy in one hand and LGIs will be subjected to political and bureaucratic control on the other hand. A comparative analysis (Appendix 9) of UPZ Ordinance 1980s and UPZ Act 1998 as amended in 2009 shows that the present law is not any better than the previous, rather intensifies central control. Now we show how bureaucracy formally and informally sustains and will be able to sustain its control over the LER, resists change, and sustains colonial relics.        
Example 1: As per the Article 24(3) of UZ Act 1998, there shall a high-powered committee at the Cabinet Division to advice, guide and control the matters related to transferred departments and public servants. As run by bureaucrats this committee will resist any change affecting institutional behavior and reform measures.

Example 2: As per Article 23 of the Act, the UNOs are designated as “secretary to the UPZ” - as was done in 1980s. On 30 July, in a national conference, one of the DC demanded that important officials like UNOs should be re-designated as “Chief Executive Officer (CEO).” On 5 September 2009, quoting the ministry officials, the Daily Star, runs a report that the Cabinet Division is amending the Article elevating the UNOs from ‘secretary’ to ‘CEO.’ An immensely significant issue here is, as the Paper quotes from the ministry officials, that “UNOs do not like to work as secretary under UZP chair.” It sounds that the willingness/ unwillingness of a public servant matters in shaping institutional behavior. It is a sheer disrespect to the people’s will who are the owners of the republic
 which will be reflected through elected representatives. The issue of power relation is rather important where an UNO in his/her domain heads as many as 34 committees
. 

Educational qualification, party affiliation and Training

SUJAN’s analysis shows that 60% UZ election 2009 candidates have bachelor or masters level education, while only 9% candidates have education below SSC. Some of the 1980s chair got re-elected this election. Regardless of level of education and experience the elected representatives feel the importance of training to run the office confidently. This concern is echoed by a 2-times-elected UZP chair when asked the co-signatory authority of the UNO.  Mr Firoz Alam, an UZP Chair Savar, Dhaka,  

Badiul Alam Majumdar opines, 
  
In current decade awareness on LG issues in general has increased, nonetheless, there is a lack of far-sightedness: a number of UNOs are got assaulted immediate after the UPZ election signifies LG representatives lack of knowledge about their jurisdiction
; and government officials clarity on decentralised government needs to be increased
. 
We observe that the government official may have sufficient knowledge on technical issues but not on decentralized and participatory local governance system while the elected representatives having high degree education but not on technical issues such as financial management. Not only the government officials or elected representatives, but the civil society also needs awareness and orientation on LG system.    
Though LG election does not hold on party basis, however, parties informally do nominate candidates. 80% seats are bagged by ruling BAL candidates
. Here it is worth to note that BAL has captured 77%
 seats in last parliamentary election. Both the national and SNGs are dominated by the BAL even then power-sharing between two levels of governments is a bone of contention.    

The analysis shows that Bangladesh is designing to experiment another de-concentrated. The analysis explicitly confirms that the successive political governments are disinterested to devolve power, resources and authority. As designed, the present decentralization efforts will not be different from the past, rather will follow dominant pattern of the past. As usual the MPs and central political elites are the antagonist against to, while the LER, LG experts, civil society are the protagonists for vibrant LG.
5.5 LGED: the Development Manager at Local Level – at the Detriment of the LGI

The organizational background of LGED, dated back in early 1960s to administer the Works Program (WP). WP was started in 1962-63 with 100 million taka with the objectives of (Siddiqui 2005: 423) 
· To provide employment opportunities in rural areas

· To create a nucleus of planning and development at local level

· To undertake physical, infrastructural and development activity

Flow chart of Evolution of LGED
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Source: http://www.lged.gov.bd/about_lged/lged_org.htm accessed dated on 21 July 2009

The organization was entrusted with the responsibility to assist the government in administering development projects through the LGIs (Siddiqui 2005: 423). It had 300 staff posted at ZP and municipality level, whose responsibility was to provide technical advice to the LGI, not implement projects with their own. The ‘cell’ transformed as LGEB (Local Government Engineering Bureau) with its own setting and management in 1984. In 1992 it was upgraded as LGED with a setting of having offices at all 64 districts and 481 sub-districts. Evolutions at different stages with corresponding human resources and activities performed are shown in Appendix 10.       

LGED - once a technical service provider of LGI, a facilitator - now is the development manager and implementer at local level. It not only supersedes the LGI but also takes control of infrastructural activities of all other line departments. Siddiqui (2005: 424) has termed it as “function snatcher” for following reasons

· Before its staff housed at LGI offices and worked under LG officials’ supervision. Sitting at ZP office they provide technical services for whole the districts.

· LGED has become a well-established and sustainable department.

· It has earned reputation at home and abroad of undertaking quality services in diversified areas. It has also proved its efficiency to the national government that it can deliver better than the LGIs.    
It has as many as 24 development partners including all major bi- and multi-lateral donors. Besides headquarter training unit, it has 10 regional training centers in different districts. It provides training to the LG representatives among others
. The importance of LGED can be conceptualised by the budget it utilises. Its annual budget for 2009/10 financial year is Taka 35,108.9
 million which is 52% of the budget of whole ministry and 12% of national ADP.

The genesis of LGED relates with the purpose of provisioning certain services, however, politico-administrative interest of bypassing of LER helps it emerge as an independent institution and put the LGIs at the margin of power relation. It can safely be inferred that the LGED as institution is highly antagonistic to the LGIs as it emerges at the cost of LGIs. As growing it is increasingly snatching roles and functions what LGIs are supposed to perform.

5.6 Decentralization Future

Long history of weak LG systems in Bangladesh can be characterised by a poor supply of with virtually no effective demand for decentralization up to 1970s. 1980s decentralization opens up the window. However, since 1990s demand for effective decentralization has increasingly been growing for a number of reasons. Firstly, a number of national and international NGOs are directly working to strengthen LG. Most of the donors are providing funding and national networks are rendering technical supports to the LGIs. As a result a participatory culture (arranging open budget session, participatory annual planning, tax assessment) has been emerging.  Such approach and community mobilization has created a broader constituency at grass root level. Secondly, a trend of unionism has been emerging; the associations of LGs such as Bangladesh Union Parishad Forum (BUPF), Municipality Association of Bangladesh (MAB), Upazila Chairman Association (UCA) are demanding autonomous LGIs. Some civil society networks such as Governance Advocacy Fourm, SUJAN etc. are making visibility at national level. These associations and networks are arranging seminar, workshop and dialogue with different stakeholders inclusive of policy makers. BUPF, for example, played an instrumental role by demanding UZP election through arranging workshops at national and regional level including a dialogue with the Advisor concerned.  Finally, some UPs by their innovative service provisioning have attracted attention of many including the media.  A growing constituency together with civil society movement, we see an ushering future of decentralization.       

The Chapter described institutional and legal frameworks that determine local-national power relations. It brought different perspectives as viewed by different stakeholders centering the decentralizing efforts made by CTG and subsequent changes made by the present government. The institutional analysis reveals how certain institutions grow at the cost of others by producing certain benefit to a particular interest-group. It presented the genesis and subsequent demise of LGC and emergence of LGED as well. By nourishing bureaucratic-political interest – once technical consultant managed by LGIs – LGED has emerged as a massive implementing organization. It also critically discussed how bureaucracy tends to frustrate the efforts of change in power relations and perpetuate its firm grip over LGIs. Despite having all the constraints - assessing an increasing demand of decentralization together with an emerging constituency - the Chapter predicts a blinking future of LGIs.

Chapter 6 Varieties of Decentralization and Path Dependency in Bangladesh

Using the theoretical framework as presented in Chapter 2, this Chapter analyses Bangladesh decentralization efforts desegregating into political, fiscal and administrative perspectives and curves the path that it follows. Using the theory of path dependency, the Chapter analyses the historical trend of decentralization to identify certain patterns or paths of power relations.
6.1 Path dependency and Power Relation (the Past Efforts)
As advocated by Pierson (2000) the theory path dependence says the genesis of institution – determined by a particular time of ‘history,’ ‘interest’ and ‘environment’ - matters social behavior. Now we analyze the ‘history’ of genesis of LGIs. As part of administrative decentralization the District Board was created by “The Bengal Local Self Government Act 1885” whose ‘interest’ is primarily to provide regulatory services, not development. The analysis of activities performed by the union board very clearly demonstrates that. The underlying purposes are broadly 3. Firstly, reduce some workload of CG. Secondly, enhancing regulatory activity at the periphery, and thirdly, perpetuate its power by developing a royal elite class at the periphery. Thus the purpose of the erstwhile LGI and for that matter the whole bureaucracy was to serve the colonial masters. The ‘environment’ is colonial rules. Having no elected representation at the helm and thus run by the bureaucrats, such LGIs generated benefits to the British rulers. Here decentralization took place in the form of de-concentration with representatives at union level appointed by the District Magistrate - no political devolution. Because there was fear that the LER could demand autonomy, decision making authority and resources from the CG. Thus the very genesis of decentralization efforts benefits the colonizer so much so constrains the emergence of autonomous LG. Such a system of generating benefits versus constraints continued up to 1959 when the military dictator of Pakistan replaced this by the BDO. 

As we see in Chapter 3 the whole system and composition of BDO was similar to that of DB. The LGIs under the BDO, a hybrid political system - where the LER also elect the President and the Parliament – is no way political devolution, simple effort of getting grabbed power legitimised by maintaining status quo in IGP relation. Like British regime the decentralization trajectory is de-concentration. Pierson observes that once created the institution starts to generate increasing returns to the powerful actors who create it.  As we refer to Prud’Homme in the Chapter 2, the colonial powers want to control their colonies and are unwilling to let LG become the locus of independence and the LG are deemed to exist usually as an agent of CG without truly elected representatives.  
The emergence of Bangladesh does not bring any fundamental change though the Constitution – written by the blood of millions - envisions of elected representation in all tiers of administration and supported by the Chaudhury Commission. New-born Bangladesh could strengthen its nascent democracy by devolving power and authority as expected by many. However, in 1975 nominated ‘District Governorship’ was just to follow the colonial path of de-concentration. Had Bangladesh undertook right decision at that time by devolving power and authority, then it could have achieved lasting impact in contingent consequence (Pierson 2000: 263). Question: why did the independent Bangladesh follow the similar path created by the past? Social scientists analyzed these in number of ways: Douglas North, regarded as guru of institutional analysis, observes institutions “at least formal rules, are created to serve the interests of those with the bargaining power to create new rules” (1995: 20). Therefore, decentralization of colonial regimes and that of Bangladesh is similar – perpetuation of power. Another powerful analysis is made by Pierson who mentioned “earlier events matter much more than latter ones” (Pierson 2000: 253). 

Breaking the old path of subservient LG, 1980s decentralization was an effort to change in IGP relation through political devolution. The new path constrains to the bureaucrats and opposition political parties who were ripening benefit from administrative decentralization (de-concentration). If this system could continue through trail and error – as theorized by Rondineill - and the subsequent democratic governments could remove loop holes, it must bring a fundamental change in IGP relations. This devolution broke the old path, however, could not withstand the resistance from central ruling actors and bureaucracy as it constrains their interest and thus went back to the pavilion. That is why – democratic decentralization could not sustain - the elected government in 1991 abolished the UZ system reverting the BoP back to the center. 
Given self-reinforcing mechanism, de-concentrated instruments tend to continue generating benefits to its creators (politicians) and patrons (bureaucrats). Having self-reinforcing properties (SRPs)
 administrative decentralization tempted the decentralization direction in the very path as its motion was set by the colonial legacy (Mahoney 2000: 512). Democratic transition in Bangladesh contrasts with world experience. Such transition from an authoritarian regime, the Philippines and Indonesia, for example, often embraces good governance by decentralizing power and resources to the SNG. However, Bangladesh’s early 1990s transition to liberal democracy makes a sharp contrast to world experience by reverting decentralization reform. It was a critical juncture
 of decentralization history because the government had the options to continue or not – the government opted for the latter.   

Level of decentralization: Decentralization efforts, since 19th centaury through to emergence of Bangladesh to date, can be judged between de-concentration and devolution. Taking definition of Cheema and Rondinelli (2007: 3) - de-concentration as a process of transferring power and authority to the CG staff placed at the sub-national level, while devolution deals with transferring the same attributes to representatives at sub-national level – we can say until recently, except 1980s, decentralization has basically corroborated with de-concentrated efforts, as power is fundamentally exercised by central politicians and bureaucracy. In 1980s the UZP had authority to plan, approve and execute the development plan within its jurisdiction. However, IGF transfer was arbitrary and transferred money was spent following a centrally designed guideline. It had significant number of staff with certain degree of management control over staff. The staff capacity was largely satisfactory. The proponents of UZP stressed for devolution of power and authority, however, elected sub-national authorities at sub-district (upazila) level can functionally be termed as limited devolution. The following section is further analysing Bangladesh context with theoretical framework of decentralization based on findings from previous 3 Chapters.

Administrative Decentralization:  Decentralization theorists say that effective administrative decentralization should have hiring and firing authority. However, many of the SNGs do not have that power. Bardhan and Mookerjee have observed only 2 countries, South Africa and China, out of 8, enjoy that authority (2004: 35). Question may arise whose staff is to fire and penalize? SNG probably could not fire CG staff. Requiring such authority needs having own staff, recruited through LG service rule. A developing country like Bangladesh may not have all those initial stages of decentralization – what is important is that to have effective management control over staff placed under sub-national jurisdiction. In 1980s Bangladesh transferred as many as 17 departments with their staff; the UZP had the authority to manage the staff, however, that was not effective. It had no hiring and firing authority, however, it could recommend for staff transfer.

Checks and balance, accountability and participation are the important parameters of governance. The decentralization theory says that to achieve certain national policy goals and address geographical equity, CG should have coordinating role without undermining autonomy of SNG. To establish proper checks and balances SNGs, therefore, should have strong community oversee mechanism. Such mechanism can contribute 3 important decentralization outcomes (1) increase allocative efficiency, (2) reduce corruption and (3) community empowerment. 

Participatory mechanism is instrumental for successful decentralization. Participatory development combined with systematic decentralization of power and resources to LG can lay the basis for poverty reduction and pro-poor growth. Community mobilization catalysed by LG, fostered by civil society in collaboration with CG institutions, can bring systematic change to the lives of the poor. To the contrary decentralization without community mobilization creates scope of elite captures by monopolizing power and resources (Wignaraja and Sirivardana 2004: 13-14) as it happened in Indonesia. Smoke also observes “there must be a viable local political mechanism to determine local preferences and to hold local government accountable to its constituencies” (2001: 30) as Kerala experience says. “Decentralization can make state institutions more responsive to the poor, but only if it allows poor people to hold accountable and ensures their participation in development process” (World Bank 2001: 106). Design of proper participatory mechanism improves efficiency, enhances accountability which ultimately contribute to poverty reduction. Such mechanism as observed in 1980s was underdeveloped and hence underutilized which contributed little in bringing pro-poor growth - surprisingly that mechanism is still missing in present decentralization design.    

6.2 Path Dependency and Power Relation (the Present)

Political decentralization: Findings from previous 3 Chapters show that political devolution was attempted twice and both by non-elected governments. During democratic regime though there was no political devolution, well before the very emergence of Bangladesh. The 1980s reform was demolished by vested interest, while the present reform is constrained by central intrusion. The MP’s advisory role - a violation of Constitution, non-compliance of ruling of SC - is not only a deterrent to the effective decentralization but also democratization process.  It undermines the autonomy and political authority of UZP. The “MP raj” – the reign of MP - can be analysed by rational choice institutionalism (RCI)
 – unlike economic theory the individuals are utility maximizers, the MPs’ have bounded rationality – thus free to seek benefit to satisfy their own interest of getting elected for one more term through control over central government resources. The MPs’ rationality is one and fixed and North (1995) has termed it as bounded rationality. Borrowing Hadiz, we would like to call it ‘political gangsterism.’ This involvement also contravenes of the principle of subsidiarity as mentioned by European Charter of Local Self-Government “Public authorities shall be exercised by those authorities which are closest to the citizen” (Keles, 2001). The decentralization by definition vests political decision making authority to the local bodies. MPs’ decision making authority fundamentally violates that principle.   
Fiscal decentralization – tugging the purse: Decentralization scholars observe that financial devolution is determined by 4 factors: fiscal transfer determining process (discretionary/ formula based), amount of sub-national transfer, scope to mobilize local resources, and autonomy in planning and budgeting. We analyse the issues in the context of Bangladesh. Firstly, sub-national transfer should be predictable and transparent (O’Neill 2006: 261). The process of such transfer, according to O’Neill, allows the SNG to plan for the future and undertake long-term development projects. Countries use varieties of formula: constitutional, statutory law. Brazil, for example, uses constitutional provision (Shah 2006: 44), countries such as Indonesia, Philippines have statutory laws. In effective decentralization, higher the transfers, stronger the decentralization and governance (Mello and Barenstein 2001: 24) is.  The availability of finance is an important determinant of equity, quality and efficiency of public services and lack of which reasonably resulted in poor service outcomes (Robinson 2003: 10). Decentralization usually accompany financial resources, therefore, the question is how much and which process. 

Bangladesh context is different from many aspects: Firstly BG depends on political will of the government. Secondly, O’Neill further argues that despite having transparent and predictable formulae, “decentralization is shallow if SNGs receive negligible resources.” Analysis of LG budget in terms of ADP shows that LG receives a meagre amount of allocations. With a sharp contrast to popular notion that 1980s’ SNG received significant amount of national grants, we find the situations otherwise. A careful analysis shows that   per capita AUDP is as poor as anything else (Appendix 3) and amount started to reduce within a couple of years – just like tugging the purse. Low per capita AUDP and that gradual decrease of central government’s grants proves that finance did not follow functions as the UZP had 17 expenditure responsibilities against 1% ADP allocation. A proper fiscal decentralization underscores that revenues need to be devolved in such that it covers the expenditure sufficiently (World Bank 2000: 124). We see finance did not follow functions – so LG finance is a fiscal misery in LG (Barenstein 1994: 103). 

Thirdly, O’Neill (2006: 261) has rightly argued that in a decentralized context sub-national politicians must raise resources locally. However, internal resource mobilization in 1980s at sub-district level was and still at present (in case of UP) is very negligible. Alam et. al. (1994) has shown that LRM between 4-18% (Appendix 4). Fearing losing popularity the LERs are averse to mobilise resources, which by no means is desirable. These representatives must learn economies of scale by colleting taxes. Three issues are to note, firstly, there must be sufficient areas of mobilization. Secondly, sufficient organizational capacity and thirdly rules and policy process to realize taxes. Bangladesh decentralization process suffers all 3 issues.

Fourthly, autonomy in planning and budgeting; where variation exists in theoretical framework. O’Neill’s views that a centrally designed fund allocation rule affects decentralization while scholars such as Bardhan and Mukerjee (2006: 13) differ with this view.  Bangladesh in 1980s used a centrally designed allocation rules to allocate resources. Considering SNG’s capacity to plan, implement, we rather say that is necessary part of effective decentralization.  Thus from the analysis we can say that 1980s sub-district suffers from limited fiscal autonomy. Apart from central grants, LRM is a paradox as the LGIs need enough fund to carry out their activities. Mobilizing LR creates ownership of people in LG activities. In contrast, CG’s lavish allocation may meet shortfall, however, the institutions may not run efficiently. However, as evident in many researches and from respondents, LG representatives in Bangladesh appear to be reluctant to do so. The UZP in the 1980s had and will, and UPs still have limited resources base.
Now question is: what is the fear for political decentralization? – vested interest linked to the exercise of power - loosing control over resources both economic and human. This is why the situation got only changed as the non-political CTG assumed the office in 2007.  With its short stay, the government tried to break the old path of dependency - by removing the provisions that hinder administrative and political control - and by making new rules for LG. Here we see a new set of protagonist of decentralization - non-political or apolitical actors who are supposed to be free from political ideology and group politics affiliation. The introduction and short-lived nature of LGC can be explained using institutional stability under path-dependence theory. New institution as new rules entails new strategies, new arrangements. New institution involves colossal uncertainty to and calculation of sum of effects of changes in rules appears as difficult as unpredictable (Steinmo 2001: 3). Through institutional equilibrium political actors, however, seek increasing return. The new political actors of 2009, therefore, did not like the LGC to continue because the equilibrium between the MoLRD&C and central politicians ensures increasing return.  It is that uncertainty and unpredictability which affecting local-national power sharing despite belongingness of both the central and the local actors to the same political institution – BAL - the party commends equal share over national and sub-national seats.  Even so the party is disinterested to cede power to the SNGs.  

All the administrative and political controls made an emphatic come back with the assumption of democratically elected government in December 2008. This is because the rent-seeking politicians do not depart from the path that benefits them and their henchman. Such behavior of these interest groups results in irrational policy process in developing countries. The paradox of such irrationality is explained by ‘Public Choice Theory’ that “people are rational, self-interest, opportunistic, maximiser” (Turner and Hulme 1997: 66). To the MPs power is a ‘zero-sum game’, meaning increase power by LG is decrease power by national government
. In contrast, power is ‘non-zero-sum game
’ to the proponents of decentralization.  
As discussed in Chapter 2, Rondinelli and Cheema defines success indicators of decentralization. They also noted that change in concept in development has called for strengthen LGIs. Given the massive poverty, Bangladesh needs strengthened LGIs to fight against poverty. Siddiqui observes in Bangladesh senior civil servants, top political leaders and major political parties perceived a strong LG as threat to existing power (2005: 300). As one of the most centralized governance, the LGIs are marginalised and vulnerable as institutions of governance and power is highly biased to the centre. However, “Bangladesh needs synergistic, harmonious, win-win power relations rather than highly skewed exiting one” as poverty is an outcome of powerless (Mandal 2009).    

Finally, taking the definition of Falleti (2000) the present decentralization measures will not bring any significant change in IGBoP. Firstly, as we see from the Appendix 7 that sub-national share of revenue remains more or less same as compared to recent years, meaning fiscal decentralization does not increase economic resources. Secondly, SNG’s legal authority will be circumscribed – as compared to 1980s - by a number of provisions. Thirdly, organizational capacity will be constrained by issues such as lack of training, not having LG service commission etc. Emergence of a new institution needs training on different issues; the 1980’s experience says both the LG representatives and elected officials need training (Siddiqui 1991). However, the NILG, the organization supposed to provide training has severe limitations to conduct nation wide training program
. Therefore, we observe very precisely that the decentralization effort will not change the IGBoP much in favour of LGIs. Present effort thus will circumscribe and limit than that of 1980s.
6.3 Factors behind Power Relations
The above analyse simultaneously discussed the factors behind power relations. The administrative factors that constrained IGP relations are lack of human resources, non-effective authority over human resources, lack technical and managerial skill. Fiscal factor constitutes meagre amount of transfer, lack of scope to mobilise local resources and lack of political will of LER. Taking points argued by the decentralization theorist, we observe that the lack of political will of party in power have resulted in this kind of administrative and fiscal design.  
6.4 Impact of Different Reforms to Strengthen LGIs 
The unhealthy and harmful trend of using LG bodies for narrow political interest of perpetuating power at national level has resulted in discontinuity of LGIs. Crook and Sevirrison (2003: 237) have observed that decentralization reform takes 10 -15 years to become established. In its initiation report CARR also observes that “devolution can not be a half-way house, nor can devolution be effective over night.” Thus Bangladesh context does not fit with decentralization theory which emphasizes regular election and inclusive electoral process. Strong political will, by contrast, make decentralised effort effective and can even perpetuate power-base through enhancing local democracy – is the lesson learnt from West Bengal.  Political success of the Left Government is grounded in twin processes: participation of people to the governance process and proper targeting. A well functioning democracy needs political awareness and participation of people in one hand and on the hand proper targeting and allocation of resources (Bardhan et. al. 2009: 57).
The decentralization trajectory of Bangladesh is basically de-concentrated efforts, because politic-bureaucracy, particularly the elected governments feel treat with strengthened LG units. IGP relation is highly biased to the center and lack of political will is fundamental cause of such power relation. Given the long journey following a particular path and SRP present  decentralization design do not bring any fundamental change in power realtion. Thus it precisely be said that breaking the particular path, Bangladesh needs a ‘non-democratic’ shock may or may not come from inside.  

Chapter 7 Conclusion
The genesis of formal LG systems in Bangladesh dates back to the history of colonial rule in 19th century. It has had wide varieties of LGIs in rural and urban level. Since its emergence different experimentations have been carried out by different regimes ranging from colonial to military/ quasi-military to democratic regimes. For varieties of reasons the decentralization efforts have not very successful. The study has attempted to identify the power relations that have made these reform measures less successful. Then it sought to identify the factors that sustained the relationship skewed to the CG and finally assessed the impact of decentralization on LGIs.  It started with the notion of path dependency as central political actors tend to see a status-quo in power relation not change much over time. 

The British regime opted for administrative decentralization, not political devolution because this served their colonial interest. In absence of elected representation the bureaucracy by providing regulatory services strengthens its institutional power. The de-concentrated decentralization thus creates a vested interest between colonial ruler and bureaucracy. The vested interest perpetuated its grip over the LGIs makes certain path of power relation which becomes strong enough to persists to beyond British regime. The neo-colonial Pakistan regime followed similar path - hybrid-de-concentration - to get the captured power legitimised in 1950s and 1960s. By forming a nexus of bureaucracy-political elite, and by generating certain benefits to this particular class-interest, the bureaucracy, as was done in the past, persisted its grip over the LGI even with independent Bangladesh in early 1970s. Central politicians and bureaucracy benefited by maintain status quo – following de-concentrated path. 

A new path was adopted in 1980s by the military government to get legitimised captured power – by devolving power and authority through devolution. Despite having limitations in fiscal and administrative issues, the reforms brought fundamental change to the power relation and made it skewed to the local. The efforts, however, could not be sustained as it constrained the rent-seeking politicians and their ally bureaucracy. In 1990s previous de-concentration – having self-reinforcing properties - made a comeback producing benefits to those particular powerful groups of politico-bureaucrats. This happens because path dependent institutions can function in absence of their original creators. In the late 2000s a non-political regime took over - initiated political devolution – which could constrain those interest groups. Assuming state power that interest group is making steps to frustrate the process of devolution by making provisions of central political and bureaucratic control.   Thus we conclude that except the period of 1980s, power relation between local and centre has been highly to the centre. 

The factors that contribute to the skewed power relation are explained by administrative and fiscal issues. Administrative factor includes lack (1) of own staff, (2) effective control over deputed staff, (3) clarity on participatory and decentralised governance (4) financial management, (5) downward accountability mechanism etc. Small transfer from centre, non-transparent fiscal transfer, narrow resource base and lack of political will to mobilise resources together constitute fiscal barriers. It is fundamentally the political intention of the regime in power makes such administrative and fiscal arrangements. Studying political economy of decentralization O’Neill shows regimes having political will designed proper fiscal and administrative arrangements. The political regimes are averse to political decentralization because they feel threat to the status-quo as elected representatives demand autonomy and control over resources. The regimes in power uses the LGIs to create their power base which leads dis-continuity in decentralization policy with the change in regime in each and every time and the ultimate causality of this is weak LG system.  
An analysis of institutions such as LGED and bureaucracy using path dependent approach has revealed that they are created, grown and flourish at the cost of LGIs who remain as pallid as ever. The institutional analysis has confirmed the theory as advocated by Pierson (2000) and North (1995) and many others. 

The experience of 1980s’ indicates that the design of decentralization as adopted in 2009 will have more limitations as compared to the former. Bangladesh needs a synergistic power relation rather than an existing skewed one to elevate structural poverty and to move to a degree of good governance. As it suffers bad governance in many ways Bangladesh needs a Big-bang approach towards devolution. With more vocal LGIs together with vibrant civil society, Bangladesh would require a LG system which is more participatory in nature and enjoys more autonomy than that is presently designed by the BAL government. 
Given the resilient nature of the political and bureaucratic institutions would not want to loose their privileges. Due to long existence, such control over LGIs has institutionalised itself. It maintains regularity, a certain pattern of power relation manifested by the past, meaning it symbolises a structure
.  Transforming such a structure needs big thrust. North confirms this (1995: 20) “paths do get reversed. ..... But reversal is difficult task.” It needs human agency. Political leadership is the natural choice of being human agency in any society. Decentralization – as the West Bengal and the Kerala experience show – is the art of accumulation by dispossession.  It is the art of ceding some power and gaining accordingly. 

The study of social-behaviour shows political leadership is the usual choice of being human agency all over the world. However, unfortunately, immediate prospect for Bangladesh seems bleak. 

Only an exogenous shock from donor community particularly from World Bank and IMF, the most fervent advocates of decentralisation - as happened in many countries inclusive of Latin America (Brazil 1988) (Bardhan and Mookherjee: 33) East Asia - therefore, can break this dependency. Given the geo-political and social context of Bangladesh, major donors seem pre-occupied with other important problem perhaps macro-economic stability and alike, rendering remote possibilities to break the path. Though donor driven decentralization has travelled to many countries in recent decades, however, in Bangladesh is not the case.  As we started by noting that the 1990s and 2000s have changed the concept of governance and decentralization. If the policy goal of the government is to establish good governance leading to reduction of poverty, then a new power rational is an imperative as poverty is the outcome of powerlessness. Therefore, a viable and vibrant endogenous shock, fostered by elected representatives, their associations, civil society, LG experts and academicians can only bring the required change in power relation.  With a growing constituency at local level together with a growing demand of autonomous LGIs, we see a breaking of old path in near future – the sooner, the better.   

In Bangladesh major decentralization reforms have been initiated by non-elected regimes, while democratically elected government always prefers weak LG, central hegemony, political gangistersim to effective decentralization. Finally the genesis, evolution and historical weakness of LGIs in Bangladesh fit with the proposition of evolutionary theory of path dependency.  
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Appendix 1: Local Government Commission: Some Comparisons across Countries

	
	Separate agency to advise on fiscal distribution

and reporting relationship
	Involvement of local govt in grant decisions
	Where a separate agency operates

	
	
	
	

	
	
	
	Nature of the agency 
	Source of authority (Constitution /  law)
	Range of functions
	The size of the agency (person)

	
	
	
	
	
	
	

	Australia
	Yes

Report to parliament
	Yes
	permanent
	Law
	(1) distribution of financial and resources among different level of 
govt.

(2) dialogue among stakeholders

 (3) providing policy analysis and policy recommendations
	5 

	India
	Yes
	Yes
	Reconstituted in every 5 years
	Constitution
	policy analysis and recommendations

(2) dialogue among stakeholders
	5 

	Philippines
	No

	Yes
	
	
	 (1) dialogue among stakeholders

 (2) providing policy analysis and recommendations

(3) monitoring  sub-national government finances 

(4)  Implementation responsibility
	

	South Africa
	Yes

Report to parliament
	Yes
	permanent
	Constitution and law
	(1) division national financial and fiscal resources

(2) dialogue among stakeholders

 (3) providing policy analysis and recommendations
	22 members, recently reduced to 9

	Sudan
	Yes
	Yes
	permanent
	Constitution
	Wide
	Large

	Uganda
	Yes
	Yes
	permanent
	Constitution
	(1) monitoring  sub-national government finances 

(2) facilitating dialogue 

 (3) providing policy analysis and recommendations
	7 

	Nepal
	Yes

Reporting to the Minister
	Yes
	permanent
	law
	1) distribution resources

2) policy analysis and recommendation

3) decentralization policy formulation
	7 

	Bangladesh
	Yes
	No
	permanent
	law
	(1) recommendation in fiscal distribution and resource mobilization

(2) providing policy analysis and recommendations

(3) make recommendation in implementation
	3 members


Appendix 2: Administrative structure in Bangladesh

	Name of Administrative unit
	Number of units 
	Average per unit (sq. Mile)
	Average population

	Division
	6
	11,459
	20 million

	District (zila)
	64
	895
	1.9 million

	Upazila (sub-district)
	481
	117
	.2

	Union
	4300
	13
	.02


Appendix 3: AUDP in money value and per capita AUDP in taka in selected UZs
	Name of upazila
	1985-86
	1986-87
	1987-88
	1988-89

	
	AUDP in million taka
	Per capita AUDP in taka
	AUDP in million taka
	Per capita AUDP in taka
	AUDP in million taka
	Per capita AUDP in taka
	AUDP in million taka
	Per capita AUDP in taka

	Bauphal
	5.64
 (49%*)
	21
	4.29 (30%)
	16
	3.70 (23%)
	14
	1.33 (11%)
	5

	Kalapara
	4.42 (51%)
	31
	3.34 (42%)
	23
	3.24 (36%)
	23
	1.16 (17%)
	8

	Barguna Sadar
	3.94 (63%)
	20
	4.83 (42%)
	25
	7.23 (50%)
	37
	2.69 (25%)
	14

	Pathrghata
	3.72 (66%)
	32
	2.88 (37%)
	25
	2.69 (43%)
	23
	(10%)
	8


*percentage of total UZ budget in a particular year.

Source: Alam et. al (1994: 51- 54)

Appendix 4: Local resource mobilization in million taka in selected UZs
	Name of upazila
	1985-86
	1986-87
	1987-88
	1988-89

	Bauphal
	1.97 (17%*)
	1.47 (10%)
	2.86 (18%)
	2.18 (18%)

	Kalapara
	.38 (4%)
	.57 (7%)
	.56 (6%)
	.58 (8%)

	Barguna Sadar
	.31 (5%)
	.36 (3%)
	.40 (3%)
	.69 (6%)

	Patharghata
	.41 (7%)
	.55 (7%)
	.60 (10%)
	.66 (7%)


*percentage of total UZ budget in a particular year.

Source: Alam et. al (1994: 51-54)

Appendix 5: Sectoral allocation of fund under AUPD (in percentage)

Sector





Minimum
Maximum

Agriculture and Irrigation 
 

15


20


Small and cottage industries


5


10

Transport and Communication

17.5


30

Housing and Physical Planning

10


17.5

Education and teaching aid et.


5


12.5

Health and Social Welfare


7.5


15

Sports and Culture



2.5


7.5

Grants to UP for Rural Works Program 
5


7.5

Miscellaneous




2.5


5


---------------------------------------------------------------------------------------
Appendix 6: Election manifesto of major political parties

The BAL: The party led the independence struggle and regarded as front-runner of the liberation war. It framed the Constitution of Bangladesh (enforced in 1972), the unique in terms of decentralization, envisions 4 specific articles on LG issues. It is, therefore, reasonably expected that the party, as the framer, is to make sincere efforts to translate the Constitution sprit so much as promised in its election manifesto by making proper legislation in this regard. The AL’s 2008 election manifesto - titled as “Charter of Change” - expressed a firm determination to strengthen LG. The LG issue atop as “other important program” in section 6 of the manifesto which reads “union, upazila and zila parishad will be strengthened through devolution of power. ZP will be focal point of all development planning and implementation including education, health, law and order etc. Each UP will be the nerve-centre of local development and administrative activity; and upazila sadar and growing industrial area are to be developed as township (in bangla).” 

Similar promise was also made in 2001 election manifesto which declared “If BAL forms government, it will arrange election at all tiers including ZP and UZP election on urgent priority basis. Power and authority shall be transferred to the elected representatives as per the law passed by and recommendations made by the LGC formed by the previous AL tenure (1996-2001).” Apart from that the incumbent Prime Minister has written a book titled “Poverty Alleviation: Some Thought (in bangla)” published by Agami Prokasani 1995 in which she recognised LG as a driving-force to alleviate poverty. Dr Badiul Alam Majumdar, a champion of decentralization campaigning, regretted that ‘thoughts’ in fact was not reflected in policy process (Majumdar 2009).   

BNP: Though bears the legacy of militarization of politics and democracy, with popular mandate the party has governed the country in early 1990s and early 2000s. Section 12 of BNP’s election manifesto 2008 elaborates LG system which reads “To achieve over all development of the country by bringing the administration to the door-step of the people and to foster good governance the administration will massively be decentralized. The BNP believes in administrative decentralization, the policy of direct participation of the people in development through institutional framework and every priority will be ensured in persuasion of that.  ............The LG will be made strengthened and effective by arranging people’s representation at zila, upazila and union, (in Bangla).”

Similar election manifesto was made public ahead of 2001 election, who formed government latter on. “The BNP believes in administrative decentralization and the policy of direct participation of the people in development through institutional framework.  To materialize these policies we are declaring that ZP and UZP are to be formed as part of administrative decentralization and those are to be made nerve-centre of all development activities (in Bangla).” 
JP: The party of course can take pride in bringing a historical and unique change in the history of decentralization efforts in Bangladesh. Its 2008 election manifesto emphasizes “1980’s UZP system including judiciary is to be revived if voted to power. To resolve all local problems locally power and authority are to be devolved to the locally elected representatives.”    
Appendix 7: Supreme Court verdict on Local Government
The government’s step of abolishing the UZP was challenged to the court. In a historic verdict the Supreme Court (SC), the guardian of the Constitution, in 1992 observes “local government is meant for management of local affairs by locally elected persons. If government officers or their henchmen are brought to run these bodies, there is no sense to retain them as local government bodies.” (Kudra-e-Elahi Panir Vs Bangladesh 44 DLR (AD) (1992). It also ordered the government to arrange local body election within 6 months.

Appendix 8: LG allocation in ADP in million taka (percentage in the parenthesis)

	Year
	ADP
	Municipality
	Upazila development assistance
	UP development assistance
	Gram sarkar
	ZP
	City corporation
	Total allocation
	% of ADP

	2000/01
	175,000
	1300 (.71%)
	2250 (1.24%)
	-
	-
	650 (.35%)
	1150 (.63%)
	4700
	2.58

	2001/02
	190,000
	1300 (.81%)
	2250 (1.41%)
	-
	-
	600 (.38%)
	1150 (.72%)
	4700
	2.94

	2002/03
	192,000
	1200 (.70%)
	2000 (1.17%)
	-
	-
	850 (.50%)
	1117 (.65%)
	4310
	2.52

	2003/04
	203000
	1000 (.53%)
	1740 (.92%)
	-
	200
	1200 (.63%)
	1250 (.66%)
	3990
	2.10

	2004/05
	220000
	1300 (.53%)
	1100 (.54%)
	1000 (.48%)
	400
	1600 (.78%)
	1300 (.63%)
	4700
	2.29

	2005/06
	245000
	1500 (.61%)
	1500 (.61%)
	1200 (.49%)
	600
	1240 (.51%)
	1000 (.41%)
	5200
	2.12

	2006/07
	260000
	2000 (.61%)
	1300 (.60%)
	2250 (1.04%)
	610
	1840 (.85%)
	1350 (.62%)
	6900
	3.19

	2007/08
	265000
	2600 (1.15%)
	1660 (.74%)
	3000 (1.33%)
	27
	1670 (.74%)
	1250 (.55%)
	8510
	3.78

	2008/09
	265000
	1200 (.52%)
	1000 (.43%)
	1500 (.65%)
	-
	1000 (.43%)
	800 (.35%)
	4500
	1.96

	2009/10
	305000
	2000 (.66%)
	3000 (.98%)
	1150 (.38%)
	-
	1500 (.49%)
	1000 (.33%)
	7150
	2.34

	Average %
	.74%
	1.06%
	.74%
	
	.49%
	.67%
	
	-


Source: SUJAN, a civil society group, quoted from ADP, Planning Commission, GoB
Appendix 9: Comparative analysis of UPZ Ordinance 1980s and UPZ Act 1998 as amended in 2009
	Area
	2009
	1980s

	Transferred departments
	11 departments with their staff
	17 departments with their staff

	Staff management
	ACR by line department  Performance management by UZP chair (Article 24)
	ACR by UZP chair (Article xx) (technical supervision by line department introduced by GoB circular dated 30 June 1985) 

	Hire, fire and transfer 
	Nothing, only recommendation for transfer 
	Same

	Safety and security
	Government can quash the activity (Article 51)
	 Same (section 50)

	Investigation
	Government can investigate activity of UZP (Article 52)
	Government can investigate activity of UZP (Section 51)

	Dissolve the body
	Can dissolved parliament if needed (Article 53)
	Can dissolved parliament if needed (Section 52)

	UZP fund
	Jointly operated (circular dated May 4, 2009)
	Same 

	MPs role
	Mandatory acceptance of MPs advice
	No role

	Correspondence
	UNO
	Chair

	Executive power
	
	All powers vested to the Chair

	Allocation of fund
	
	Must have a development plan (section 40) to be prepared as per the Planning Commission guideline April 1984  

	Budget
	Prepare and approve the budget (Article 36)
	

	General supervision
	
	Exercise general supervision that Ordinance’s objectives are achieved (Section 49)

	Contact with government
	UZP has to keep abreast the MP to contact any subject with the government (Article 25(1) and (2)
	No such compulsion was there

	Meeting proceedings
	After each meeting proceeding has to be sent to the MP within 14 days (Article 27 kha(4)
	No such compulsion


Appendix 10: Evolution of local government engineering department (LGED)

	Period
	Human resource*
	Areas of work

	1960s

Works Program
	Total staff 300
	Preparation of earthen road with unskilled and semi-skilled labour, small bridge, box culvert, culvert etc. 

	1970s

Cell
	Total staff 2191 with office in old 20 districts
	

	1984

LGEB
	Field staff            9200

Head office staff  437

Total                    9637

      
	Physical infrastructure, semi-pakka, pakka road

Minor drainage and flood control

Production and employment for rural poor

	LGED
	Total staff 10304 with filed offices in all 482 upazilas under 64 districts
	Physical infrastructure, semi-pakka, pakka road

Minor drainage and flood control

Production and employment for rural poor

Tree plantation

Solid waste management

Construct of rubber dam

Market, slum development, community toilet, dustbin

Water supply and sanitation etc. 

Provide training


*Source: Superintendent Engineer (Administration), LGED Annual report and working documents.
The level of citizens’ awareness is important on this issue.  We are merely the citizen of the country, not the owners as envisioned by the Constitution. The LG representatives also have lack of knowledge. That is why they often go beyond their jurisdiction, which creates negative image about LG. 








Joint signatory authority is good because UNO knows all the financial rules and regulation. Therefore, when he signs the cheque means that I am saved, doing right (interview dated on 9 August).








The MP’s role as advisor to ensure accountability of the UZP is a parochial thinking. There are many ways to ensure accountability such as (1) making decision at the Parishad meeting, (2) activating the standing committees, (3) holding participatory budgeting etc. The local bodies in Bangladesh become the targeted victim of the political whim of national government. To overcome the problems the LGC was established unfortunately, however, was discontinued by the political government.     





The government makes the UZP law giving advisory role to a MP just to ensure their re-election in the next parliamentary election. This is as short-sighted as unfortunate; the politicians are expected to run the country guided by the welfare of the country and people, not by the personal and political gain (interview dated on 28 July 2009). 
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It not only contradicts the sprit of the Constitution but also a sheer demonstration of lack of political will of the successive governments in power to strengthen the LGIs. That is why the political government made the LGC defunct. Neither the BAL nor did the BNP constitute LGC while the formation of such Commission were recommended by both the Commissions they formed while in power (interview dated on 4 August 2009).   








Nobody is above accountability. LGIs are not independent ones, they should have accountability. I think this particular provision will ensure accountability and transparency of UZP (interview dated on 12 July 2009).





Certainly Ershad’s decentralization was a unique one as for the first time in the history that brought the government officials was placed under control of elected representatives. But question is: why did he want to do so? - Creating a power-base. The BAL and BNP have grass-root setting, with a challenge to that the General wanted to have his own power-base through creating the UZ system. Reasonably the BAL’s effort will not be the same as that of Ershad, as the former has that base already. The MPs are its power-base (interview on  20 July, 2009)   





I do not personally feel this provision contradicts the Constitutional sprit or democratic culture for that matter. I believe if the Parishad makes a consensual decision then MP’s advice may not be different from that. We all consider ourselves as “all in all” in a given context. Therefore, MP’s involvement will be a check and balance in running the UZ (interview dated on 22 July, 2009





We wanted the system, as innovative and unique, is to be established through trail and error. Had we able to arrange 3-4 consecutive elections, the system would have been vibrant now. As we created a new system by abolishing century-old tradition, therefore, the system needed nourishment. Though the system achieved significant development in the areas such as maternal health, primary education, infrastructure etc. it was abolished by our political opponents (interview dated on 10 July 2009).








Abu Bakar Mallik:


On 3rd year of my tenure (1987), a new UNO was posted to my UZP. A conflicting condition developed between me and UNO on a personal matter: the UNO wanted to see his wife as a headmistress of a newly established private school, while we have another outstanding candidate for the position. As his wife was not appointed for the position, personal relationship between me and the UNO deteriorated this surpassed in major decision-making processes. Finally the UNO managed his transfer to the ministry (1988). Accordingly he joined the new place by not taking any ACR from me. After 1 year of joining he got a promotion which caught me by surprise. 





Noni Gopal Mandal (interview dated on 22 July 2009):


Thanks to the legacy of colonial rule, the civil servants considered them as the Masters of the people. Writing ACR by people’s representatives put them subordinated position which they did not take very easily. They, therefore, always tried to make the system dysfunctional. 





Noni Gopal Mandal, ex-UZP chair, Dacope, Khulna (interview dated on 15 July 2009):


We have to consider first the financial capability of the local bodies. There are some upazilas where many scope to mobilise resource exists. However, upazila Dacope, a costal area has really little scope of mobilization. 





Abu Bakar Mallik, ex-UZP chair, Tongibari, Munshiganj (interview dated 9 August 2009):


In my first year, I received around 40 million taka as AUDP, which is significantly higher than that an average UZP received, from the ministry (annual AUDP receipt of some selected upazila is appended in Appendix 3). The MP from my constituency was an influential cabinet member of the regime (Air Marshall Aminul Islam (retd). He, therefore, managed huge amount of money to bolster his image to the constituents. This amount was pretty good to undertake development activities for my upazila. 





M Faizullah, a retired secretary to the GoB, designer of the UZ system (interview dated 1 August 2009):


The upazila system was introduced by the military ruler to destroy the century old civil service system. The civil servants for their power and position receive salute from all walks of life except the military. Sizing power the military regime designed the UZ system by arranging election to get legitimacy of captured power. The system was abolished by the BNP government as the party does not have a strong grass root base as it is basically a party of urban middle class. 
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In rural - Union Council, 10-15 members elected by all residents, the members elected a chair from among them.


In urban – Town Committee (similar provision)
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Union Board, 5-9 members elected by privileged residents, the members elected a chair from among them
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18- 34 members depending on population, half official members and rest are elected by union board
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� Local government (Union Parishad) Ordinance 1983 provides 6 areas such as household tax, revenues from water-bodies etc. while assigns 10 mandatory and 38 optional responsibilities to be performed.


� The discussion is basically based on work done at Andrew Young School of Policy Studies, University of Georgia 04 and Bob Searle, Consultant, Government of Indonesia 07. 


� The figures in this para are taken from BBS 2007. 


� In 1996 through 13th Constitutional amendment, a-10 members council of Advisors takes office and a designated person is called ‘Advisor’ instead of minister.  


� Assuming state power all military rulers formed political party and latter became civilian president.


� The Village Chowkidary Panchayat Act, in 1870 was fully bureaucratic, however, representative character was introduced by 1885 Act.     


� In the BDO 1959 UC and town committee chairs formed the Electoral College and called BDs.


� The system was introduced in pursuance of the recommendation put forwarded by the Committee for Administrative Reorientation/ Reforms (CARR), 1982 by the then military government headed by H M Ershad. 


� The CARR report recommended for directly elected ZP


� Md Yunusur Rahman and Mr Amiya K Ghosh, the Divisional Commissioner and Additional Divisional Commissioner, Khulna respectively (interview dated on 5 July 2009).


� Sub-national grants provided by national government through the ADP (Annual Development Program) among the UPZ by LGD using the formula: (1) population 


40%, (2) area 20%, (3) extent of backwardness 20% and (4) performance 20% (GoB (1985: 3-4).





� On 30 June 1985, the Cabinet Division, GoB, issued a circular ”Relationship of government officials with UZP.”


� Noni Gopal Mandal, 


� Mr Nazibullah, former Agriculture Officer at Sadar UZP Kushtia, now works as Senior Instructor in CERDI (Central Extension Resources Development Institute) opined that the issues like health and agriculture were top priorities, however, infrastructure was also needed. UPZ office at Kushtia had got electric connection at that time (telephonic interview dated on 13 August 2009). 


� The Shamokal (dated on 12 October 2009) reports that a question survey conducted in May 2009 with the grass root activists divulged strained relationship between MPs and UZP chairs in 260 UZs.  


� The discussion was largely based on the constitution of BAL obtained from web search dated on 31 October 2009. The BNP’s constitution is significantly different from BAL one.


� Transferred subjects as per UZP Act 1998: (1) Local govt., (2) Agriculture, (3) Health and family planning, (4) Secondary education, (5) Primary education, (6) Fisheries and Livestock, (7) Social welfare, (8) Rural development and cooperative, (9) Youth and sports, (10) Women and child affairs, (11) Disaster and relief.


� � HYPERLINK "http://www.zimbio.com/go/cVrGjx6A-ml/http:/www.thedailystar.net/story.php?nid=59961" �http://www.thedailystar.net/story.php?nid=59961� (access dated 20 September 2009)





� The Daily Star, dated 18 August 2009.


� Rahmat Ali, the chairperson on “Parliamentary Standing Committee on LG” supported this while Nooh-ul-Alam Lelin, Publicity and Publication Secretary, BAL denounced this particular provision.  


� The other 2 MPs are Fazle Hossain Badsha and Abdul Hye also expressed similar views.


� Though UP has given 6 areas to mobilize resources, representatives are very reluctant to mobilize household taxes. A FGD with the BUPF on August 5, 2009 held at Khulna – participated by the central body members including the General Secretary – opined that central government staff assigned to UP should mobilize taxes.


� Article 7(1), the Constitution of Bangladesh.


� Source Arun Mandal, UNO Lohagara, a Southern upazila in Bangladesh.


� Out of 57, 4 UNO offices were manhandled in Khulna Division only (obtained from Divisional Commissioner Office).


� In discussing the issue of LG autonomy, 2 mid-level LG ministry staff asked me the question “What is your problem if the UZP, MP and UNO work together?” Asok Madab Roy and Taslima Khaniz Nahid, Deputy Secretary and the Senior Assistant Secretary respectively, interview dated on 3 August 2009 at their Secretariat office.  


� Out of 481 upazilas 385 parishads, Source – Harun-Or Rashid Howlader, Chair Dumki Upazila and Convenor of Upazila Chairman Association, telephonic interview dated on 28 October 2009.


� In addition the coalition partners won 32 more seats totaling 262 seats out of 300. 


� From 1990/91 to 2001/02, it organised 1596 courses involving 39,013 participants (web accessed dated on 1 September 2009).


� In the financial year 2009/10 total ADP and LG ministry budget is Taka 305,000 million and Taka 67,355.8 million respectively.


� SRP has defined by Mohaney that a particular direction induces further movement in the same direction such that over time it becomes difficult or impossible to reverse direction.  


� Critical juncture is adoption of particular set of institutional arrangement from more that one alternatives (Mohaney 2000: 513)  


� RCI is defined by Herbert (1991) that rationality of individual is limited by the information they have, the cognitive limitations of their minds, and the finite of time they have to make the decision. 


� The famous philosopher and sociologist Max Weber has defined power as a ‘zero-sum game’ meaning one group only gains power at the expense of the others, i.e the sum total is  ‘zero.’ 


� Talcott Parsons, an American sociologist, has defined power as a ‘non-zero-sum’ game. According to him, one group can gain power, not necessarily at the expense of others; power play here is a win-win game – both gain concurrently.


� Report of the “Committee to accelerate and strengthen LG” headed by Dr A M A Shawkat Ali, GoB, November 2007


� Structure is a regular and predictable pattern of social behavior. Karl Marx has defined it as the circumstance and thus not subject to individual influence. Social structure is created and reinforced by human action (Giddens).  


� The local government code itself is a very comprehensive law dealing all issues related to decentralization. 


� The majority of the fund also came from the central government in form of food aid namely (1) food for works, (2) WFP (world food program) grants, (3) vulnerable group feeding, (4) test relief, (5) special test relief etc. UZP mobilized 7 -18% resources internally.
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