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Introduction 

The recent global meltdown amid this heyday of the pervasive neo-liberal economy reminds us about the importance of the public sector in balancing market forces. Unfettered market can breed worse evils than the government interventions. Most of the developed countries, which were the ardent advocates of the free market, have resorted to entrenched government interventions to bail out of this crisis. This revamping of the government sector bears a cautious learning for the developing countries like Bangladesh, where governments are facing dual problems of having a corrupt and inefficient public administration and an imperfect market. This implies that market failure may occur more frequently with much larger effects in developing countries than in the developed ones. As and when that happens, all the king’s men and all the kings horses can hardly retrieve the situation: there is simply no reliable public administrative system to fall back upon to contain the crisis. Therefore, choices are to be made not between government interventions and market forces, which are repeatedly suggested by the neo-liberal scholars, but between government interventions as an alternative to the market forces and interventions as absorbing the shocks of market failures. 

Whenever it is agreed upon that government intervention is a sine qua non for better governance, questions emerge regarding management of such interventions so as to minimize vices of government failures and maximize benefits of complementarities between government interventions and market forces. The performance of government interventions here in Bangladesh is somehow grim as far as popular perceptions is concerned (IGS, 2009). Immediate action is therefore necessary to revamp the public administration in a manner that can at least enable it to manage the crisis if market fails for some reasons. Any reform action should start from examining the existing system so as to identify possible areas of inadequacy. This paper therefore attempts to discuss the current structure and processes of public administration management in Bangladesh. The aim is neither to identify inadequacies of the current management practices, nor to suggest alternatives; rather, our aim is to provide a brief picture on some aspects of public administration management in Bangladesh to grasp the dynamics between various actors and institutions. Such description is a priori to locate areas of management weaknesses and identify alternatives. Public administration is, by definition, is responsible for implementing public policies, maintaining routine administrative activities and ensures sustained supply of public goods and services. As public administrators spend public money and employ manpower for managing those two activities, management of public administration includes inter alia public policy management, operation management, human resource management and financial management. This paper however focuses on the policy and human resources management. 

1. Public Policy Management 

Policy process can be subsumed under three distinct phases (Bauer, 1968:2. Bauer, Raymond A. 1968. “The Study of Policy Formation: An Introduction”, In Raymond A. Bauer ed. The Study of Policy Foprmation, New York: The Free Press). The intellectual activities of policy formulation is the first phase followed by the social process of policy implementation and policy evaluation respectively. 

Role Structure and the rules of the game of a particular political system determines how each actor and institutions play respective roles in each phase of the policy process (Schoettle, E. C. B., 1968: 167-172 “The State of the Art in Policy Studies” In Raymond A. Bauer ed. The Study of Policy Foprmation, New York: The Free Press). These two together limit the range of behaviors of political actors, and by so doing maintain political stability as well as predictability in the policy process. 

1. Legal Framework 

Part II of the Constitution of Bangladesh provides the legal basis of and broader guidelines for public policy making. Among other things, it emphasizes on the equality of opportunity, provision of basic necessities of life and liberty through democracy and human rights, promotion of local government and rural and agricultural development, effective participation and emancipation of women, peasants and workers through universal education. The Rules of Business 1996, as made by the President of the Republic following Article 55(6) of the Constitution acts as the legal basis of organizational responsibilities for policy making in specified jurisdictions. 

2. Institutional Framework for Policy formulation 

As per the section 4(ii) of the Rules of Business 1996 (RoB 1996), “No important policy decision shall be taken except with the approval of the Cabinet.” The Cabinet performs, inter alia, the following important policy-related functions: 

a. all cases related to legislation; 

b. cases involving vital political, economic and administrative policies; and 

c. proposals relating to change of any existing policy. 

The cabinet can and does form different cabinet committees to assess and examine selected policies like: 

1. Food Planning and Monitoring 

2. Senior Appointment, Promotion and Service Structure 

3. National Awards 

4. Public procurement 

5. Committee on pay fixation 

6. Committee on finance and economic affairs 

7. Committee on law and order etc. 

Though the cabinet is the highest approving authority of major public policies, concerned ministries actually initiate, design and draft sectoral policies (section 4 (ix) of the RoB 1996). The specific policy functions of ministries include: 

1. Policy making 

2. Planning 

3. Execution and evaluation of policies and plans 

4. Legislative measures 

The RoB 1996 assigns some common overseeing policy functions on the Ministry of Finance and the Ministry of Law, Justice and Parliamentary Affairs (M/O LJPA). The former takes care of sectoral policies across ministries if they have financial implication. On the other hand, M/O LJPA examines policies if they require legal interpretation, new legislation or contracting. [Why not simply state that there are basically two types of Ministries: Service oriented (like Law, Finance) and Development targeted (like education, LGRD, Manpower etc.) and further, the RoB makes it binding under specific circumstances to take prior opinion/ clearance of the service ministries like Finance and law whenever a question pertinent to legal and financial aspects of an issue arises]? 

Apart from ministries, the National Economic Council (NEC) and its executive committee (ECNEC) with Secretarial support of the Planning Commission, act as the apex clearance house of all major projects and programs which are beyond the financial jurisdiction of the line ministries. NEC also acts as policy formulating bodies under the general guidance and supervision of the Cabinet as well as the Parliamentary Standing Committees. There are also Interministerial Committees to sort out inter- ministerial issues in consonance with RoB 1996. 

Of late, the Parliamentary committees have asserted greater visibility by playing a vibrant role in raising policy demands under the current regime. Parliamentary standing committee on Ministry of Education has recently suggested bifurcating the Secondary and Higher Secondary Education Board to improve transparency and accountability. (Daily Prothom Alo, 12 July, 2009). Pursuant to the advice government has also undertaken a major educational reform program by mainstreaming the different strands of education system at the primary and secondary tiers which are already on the anvil for implementation. (Daily Prothom Alo, September 9, 2009). The other standing committees ( like on law under chairmanship of Suranjit Sen Gupta MP, public establishments under Mohiuddin Khan Alamgir MP) are also no less active, making a major change in the notion of policy actors that we have so far been accustomed to. 

1. Policy Actors 

While political parties, media, pressure groups, advocacy groups, private sector, international legal framework all play significant role in generating and propagating policy demands, development partners, bureaucracy, dominant pressure groups, especially the private sector play driving role in shaping the content of the policy (Aminuzzaman, 2002; Osman, 2004). The politico-economic structure of the country has allowed so far such indiscriminate influence in the policy making process. While dependence on the overseas assistance provides the development partners understandable leverage in shaping the policy contents, the rigid and elitist bureaucratic culture and a powerful secretariat allows the bureaucracy to exercise upper-hand role in formulating policies (Osman, 2004). The unholy unspoken of alliance between the development partners and the bureaucracy have thrived all along in a symbiotic relationship, with politicians as symbolic ‘figureheads’ to be given the ritualistic obeisance but not to be taken seriously in so far as actual shaping of the policy contents (Osman, 2004). This praetorian exploitative relationship could be continued taking advantage of the inadequate managerial expertise as well as commitments on the part of the political masters. However, things seem changing under the present regime as politicians; particularly professionals-turned-politicians are increasingly taking the lead role in shaping policies. Introduction of the national service- a vital component of the AL election manifesto- and allocation of 200 million for the service in the 2009-10 budget (the Weekly Holiday, 26 June 2009)is yet another exemplar. Inception of budget allocation for PPP can be considered in the same vein. Under the specter of globalization and spell of privatization, private sector understandably has emerged as a dominant policy actor in economic arena. This is evident from the formulation process of the 2nd Poverty Reduction Strategic Paper (for the period 2009-11) titled ‘Moving Ahead’ and establishment of the Better Business Forum and Regulatory Reform Commission in 2008. Media and advocacy groups have also started playing critical role in the policy process, especially in human rights, anti-corruption, rights to information and anti-terrorism issues. (It seems that there is a sudden jump in the thought process. The missing link in the form of a line or two is to be provided for smooth transition to the diagrammatic proposition. Alternatively, the diagram may be shifted up at the end of para 1.1) 

The following diagram (figure 1) presents the dynamics of the policy process in policy demand and formulation phases. 
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From various reports, it is clear that the policy formulation capacity of Bangladesh in general is weak. This is a reason why donors dominate the process (Aminuzzaman, 2002; World Bank, 1996). Due to lack of coordination and consensus among different ministries, sectoral policies often include contradictory provisions. For example, while Bangladesh Bank and the Ministry of Finance repeatedly vouch for reducing budget deficit and bank borrowing for macro economic balances, some service oriented and social welfare ministries promote heavy subsidized activities. 

1.3 Policy Implementation 

Policy implementation is the vital stage of policy process as actual turn out of polices depend on how implementation gets effected. Actual policy outcome might be quite different from the intended outcome while policy was formulated (Grindle and Thomas, 1991: 121). This is so because different stakeholders start bargaining during this stage and try to influence as well as maneuver the implementation process through building coalitions with the bureaucracy and the politicians. Implementation gaps in Bangladesh are wider as government tends to formulate sweeping policy papers without taking the capacity of the administration into consideration. Therefore, policies are more of rhetoric than real political intention (Osman, 2004: 197, the World Bank, 1996). Moreover, political patron-client relationship comes into play at the implementation stage which often distorts actual policy intentions (Institute of Governance Studies, 2007). Sometimes, implementation becomes a tug of war between members of the cabinet and between the cabinet and the bureaucracy. 

(Is the line colored red is really necessary)? 

The implementation process begins at the central level under the supervision of departments and directorates and ends at the field level through the attached subordinate offices in case of government provisions and regulations, and through the private sectors and NGOs in other cases (Osman, 2004). While the central level is mostly concerned with administrative and management activities, the field level basically turns the policies into concrete actions and outputs. Bureaucrats dominate the implementation process for obvious administrative reasons. Policies are translated into actions through two ways: 

• Regular provisions of government services and regulations, e.g. health policy is given effect through medical establishments at the divisional, district, upazila and union levels. 

• Project implementation for time-bound services. Annual Development Program (ADP) is the major project based policy implementation mechanism of the government. 

1.4 Policy Evaluation 

Bangladesh lacks institutional framework for systematic policy evaluation. Although the ROB 1996 assigns this responsibility to ministries, they lack capacity to do so. However, the cabinet usually assesses impact of different policies with the help of ministries. Implementation, Monitoring and Evaluation Division under the Ministry of Planning though have developed the capacity to conduct systematic evaluation, its jurisdiction is limited to development projects only (Aminuzzaman, 2002; World Bank, 1996). Planning commission also conducts some policy impact evaluation studies but not on a regular basis (Ali, 2007). Sometimes even wrong indicators, such as employment and social transformation are used instead of efficient and challenging targeted outcome, are used to evaluate policy performance, giving policy makers unworthy complacency. The development partners however conduct periodic in-depth policy impact assessment in their matters of interests. (What about the role of organizations like BIDS and CPD. Don’t they deserve a passing observation even?) 

2. Operations Management 

Day-to-day management of government machineries mostly determines the quantity and quality of public services. Efficiency and effectiveness in such operations management project benefits and costs of government interventions. Available literature, in fact, suggests that operations management of Bangladesh public administration is mired with dysfunctional centralization, red tapism, mal coordination and corruption (Khan and Zafarullah, 2005; Ali, 2007; Institute of Governance Studies, 2007). 

2.1 Legal Framework 

Article 55 of the constitution provides that the President shall make rules for allocation and transaction of the business of the government. At present, the Rules of Business 1996 governs allocation of business among public agencies and inter-agency relationships. As per the Article 65(1) of the constitution, the Parliament enacts laws which set the legal context for the executive to carry out its activities. The same Article authorizes Parliament to delegate authority to the executive to make rules, regulations, by-laws that determine day-to-day disposal of business. 

2.2 Institutional Framework 

The administration of Bangladesh is characterized by three hierarchical streams with having parliamentary committees as important oversight bodies. 

1. Cabinet: A party cabinet is installed comprising the Prime Minister (PM) as the head and some other ministers the PM decides from time to time once a new parliament is elected. The PM in consultation with the cabinet usually exercises the executive power of the state. The cabinet decides major policy and legal issues. Monitor and evaluate impact of administrative actions. There is no principle of determining the size of the cabinet. The trend reveals that portfolio distribution among ministers, state ministers and deputy ministers are guided by political expediency instead of principles of effectiveness and efficiency (Khan and Zafarullah, 2005: 71-72). Cases are common when ministers are appointed without portfolios. 

2. The Secretariat: Since the colonial period, the secretariat has been the core of the entire public administrative process (Khan and Zafarullah, 2005: 72). According the ROB 1996, the secretariat is defined as the conglomerate of all ministries and divisions. 

The secretariat system aims at establishing authority relationship, control and supervision, communication, and maximizing coordination among the self-contained administrative units, i.e. ministries and divisions and their subordinate offices. The secretariat collects, collates, analyzes and evaluates data, facts, evidence and figures in different functional areas to facilitate policy and legislative process and to help the minister discharge his /her functions in the parliament. Due to its policy and supervisory role, the secretariat exercises enormous de jure and de facto administrative power. (With the ubiquitous clout of the PMO –Prime Ministers Office with the PM as the Primma Donna of the cabinet hemmed in by Advisors glowing in the reflected glory, are we still to believe that the Secretariat and not the PMO is the real epicenter? There is media report that a particular advisor ensconced in the office of the PMO directed a particular ministry to ignore what the line minister said and rather pay heed to his advice. What about that? Are we witnessing an advisorial form of democracy where the advisor is not bound by any oath of his office save allegiance to the PM? The result of such a by-pass surgery was palpable in the recent fiasco of invoking provision ((2) of the Government Servant’s Retirement Rule ,1974 to send two judges home only to be rescinded within 24 hours.) 

3. The Field Administration: the field administration is the real executing organ of the government. It spreads from division to district to Upazila and in some cases to the union levels. The filed performs under the overall supervision of the secretariat (concerned ministry or division). Traditionally, the district is the nerve center of the field administration (Rahsid, 2008). [pic] 

1. Parliamentary Committees 

Parliament and Parliamentary Standing Committees: Parliament and its standing committees on ministries play an important oversight role in ensuring transparency and accountability in operations management. Committees also help increase operational efficiency of ministries and agencies by providing necessary recommendations after scrutinizing activities. However, general perception is that parliamentary committees have played minor role to effectuate executive accountability over the years. This perception is bolstered by many research findings. However, committees under the current regime have marked with an auspicious start. For the first time, all 47 committees (11 parliamentary affairs committee and 36 standing committees on ministries) were formed during the first session of the parliament. Committees on the Ministry of Public Works, Ministry of Power, Ministry of Expatriate Welfare and Overseas employment seem very active. 

2.2.2 Ministries/ Divisions 

According to the ROB 1996, a division is a self-contained administrative unit responsible for the conduct of the business of the government in a distinct and specified area and declared as such by the government. And a ministry refers to a division or a group of divisions headed by a minister. In Bangladesh, there is no administrative principle for forming ministries. Therefore, it is difficult to differentiate ministry according to principles of specialization, i.e. process, clientele, task and area (Khan and Zafarullah, 2005: 73-74). This is one reason for duplication and overlapping of functions among ministries/divisions. Each government decides the number of ministries according to its political needs rather than administrative and economic pragmatism (Khan and Zafarullah, 2005). At present, the schedule 1 of the ROB 1996 governs allocation of business among ministries. It also provides the PM with the authority to rearrange government businesses among ministries as and when required. 

Minister is the executive head of a minister, whereas the secretary is the administrative head and the principal accounting officer of that ministry. Internally, a section is the basic working unit of a division headed by an Assistant Secretary/Senior Assistant Secretary. One or more sections are grouped under a branch headed by a Deputy Secretary. A wing means a self-contained subdivision of a ministry/division for conducting specified duties of a distinct nature and headed by a Joint/Additional Secretary. The ROB 1996 has not defined the responsibilities of the additional and joint secretaries in case of a wing. Therefore, wings having both additional and joint secretaries mean that all files should go through an additional layer of decision, leading to increased red tape.(Ali,2007).[pic] 

Under the ROB 1996, the secretary is authorized, by means of standing orders, to distribute the work of the ministry/ division among various sections or other units of the ministry. Sometimes, the secretary can form a cell in consultation with the Ministry of Establishment (MOE) to perform special functions, e.g. agricultural input monitoring cell in the Ministry of Agriculture. The secretary thus as the administrative head, principal accounting officer and the allocator of businesses within ministry exercises considerable power and authority. 

Except few, most of the ministries have five decision making layers, resulting in considerable procrastination (Khan and Zafarullah, 2005: 78). One survey result shows that 34% of the junior officers of various ministries opined that the decision making process is complex and 87% of the junior and mid ranking officials mentioned that procedures of ministries and departments are rigid (Zafarullah, 1993).(Why we are leaning on a single authority only? There is an excellent paper on this issue by Dr.A.T.M. Shamsul Huda –the present CEC, written during his stint at BPATC and therefore, must be available in the library of BPATC. Why not get more specific facts and figures from there?) 

The pattern of communication and control is orthodox hierarchical, whereby juniors depend more on the directions of the superiors and lateral communication is discouraged (Khan and Zafarullah, 2005). Ministries having state ministers or deputy ministers create additional layers of decisions and overlapping of jurisdiction as the ROB 1996 did not define respective responsibilities. 

2.2.2 Decision Making and Disposal of Business 

The RoB 1996 provides long lists of cases which have to be submitted to the President, Prime Minister and to the cabinet by ministries for decision. The cases requiring approval of the minister-in-charge are neither spelt out in the ROB, nor in the Secretariat Instructions. However, the submission of cases to the minister is guided by convention as well as by specific instructions issued from time to time by government, e.g. grant of lien to a official, permission to go abroad for training or attending seminars, policy related issues, initial approval of projects before final submission to the Planning Commission (PC), etc. (Ali, 2007). 

The Secretariat Instructions is a key regulatory document guiding disposal of business. It spells out the mode of office management, procedures relating to maintenance of files, security classification, and methods of communicating government decisions. It specifies cases to be submitted to the secretary for disposal, including: 

• all cases required by the President, PM or cabinet; 

• all important policy, administrative and financial issues; 

• all disciplinary issues; 

• all cases relating to appointment/promotion that are required to be submitted to the Superior Selection Board (SSB)/ Departmental Promotion Committee (DPC). 

• matters of transfer and deputation of higher functionaries, e.g. heads of departments; 

• development projects, annual budget and requirement for foreign exchange; 

• all proposals sent by heads of departments. 

The noting system is a vital characteristic of the disposal secretariat businesses. The elements that should form part of a formal note are (Ali, 2007: 198-199): 

• information relating to the case for disposal. The head of the section is required to point out any error in the paper under consideration for disposal; 

• statutory or customary procedure to be followed in the disposal of the case. For example, there are set requirements for interministrial or inter-agency consultation, etc.; 

• Laws and regulations that are relevant for the disposal of the case; 

• Points on which decision is needed; 

• Proposed course of action. 

In practice, notes hardly follow the procedures prescribed. In most cases, points of decision are not mentioned and courses of action are not suggested. Rather, what is suggested is ‘submitted for orders’ (Ali, 2007:199). This again shows the tendency of an orthodox hierarchical agency to buck the pass and thus consume huge unnecessary time for decision making. 

The Secretariat Instructions also provide guidelines for speedy disposal of cases. In case of matters of urgency, it provides that key ministry officials should sit informally and decide the matter. Moreover, it provides that no business should involve more than three layers excluding the secretary. But these instructions are more of fictions than facts. Instead, secretariat officials have a tendency to centralize the decision making process. Ali (2007) provides some reasons for such tendency: 

First, the rank and status become key element in a hierarchical organization for decision making; 

Second, the tendency among junior officers to reduce in writing whatever advice is orally given by senior officers in order to avoid taking responsibility if matters go wrong. This discourages senior officers to give oral directions. 

Third, civil servants’ propensity to emphasize ‘a ritualistic reaffirmation of decisions to spread risks and responsibilities’ by passing the buck to superior officers; 

Fourth, the centralization of power in the chief executive, i.e. the Prime Minister. 

Fifth, absence of accountability for quick disposal of business (World Bank, 1996) 

The Secretariat Instructions provide time-limit for disposal of business by various functionaries. For instance, assistant secretaries get 72 hours, deputy secretaries 48 hours and other senior officers 24 hour. In reality, this time-limit is hardly observed (Ali, 2007). Interesting to note that the time-limit starts from the assistant secretary level. Officers lower to this level are spared from such time-limit. The decision of assistant secretaries and officers above them depend on the relevant papers, laws, regulations inserted in the file by administrative officers. In most cases, administrative officers poorly prepare files with incomplete documents. This makes the senior officers to give back the file for ‘queries’, leading to ‘back and forth’ shuttling of files (Ali, 2007). 

2.2.3 Delegation of Authority and Interministerial Coordination 

It is clearly laid down the Secretariat Instructions that additional or joint secretaries not in charge a ministry is responsible for all decisions and actions in his/her own sphere of activities and can submit cases directly to the minister for decision. However, such submissions are sent back to the relevant wing through the secretary. 

The secretary, however, has the authority to call for any file before is it is submitted to the minister by additional or joint secretaries for his own examination of the case. The secretary can also request additional and joint secretaries under his control to consult him cases before submitting them to the minister. In practice, however, all cases are routed through the secretary as the additional or joint secretaries do not want to bypass the secretary to avoid conflict and the ministers like the secretaries to be involved in all decisions to avoid risks of error in judgment (Ali, 2007). (Why not mention the fact that in the beginning of the administrative system of Pakistan, there were no two distinct layers of joint and additional secretaries: the senior used to be designated as Additional while the junior (with less than five years of service at that level, as Joint Secretary, a fact that can be verified from any standard text book on history of the evolution of the Public Administration in Pakistan. Further, even a Secretary could be sent in the field as a Divisional Commissioner as it actually happened immediately after the liberation. Point is, there was not only as lesser number of tiers, the authority supposed to be exercised at a certain level actually used to be exercised at that level. The ‘pushing up the buck ever upwards syndrome’ endemic now a days, was strikingly rare. This is evident in old files. For example, if one goes to the National Achieve, there is a file of 1948 of the Home Department where the news of ad demise of Quide Azam is communicated from Karachi to Dhaka with directives to observe national mourning in a befitting manner. The Divisional Commissioner Rajshahi sent a telegram seeking advice as to what he should do about the cinema halls; should he ask them to remain closed? The telegram bears a single sentence written in wood pencil by the dealing section officer (present Assistant Secretary “remind the gentleman that the cinema hall does not come under the definition of public office and ,therefore, need not to attract the directives to close down all public transactions/ offices as mark of respect to the father of the nation”). 

The Instructions also delegate authority to deputy secretaries and assistant secretaries to decide issues not related to policy or not of administrative importance and lie within the competence of the concerned officials under rules, regulation or standing orders. However, the rules and regulation do not specify cases which deputy secretaries and assistant secretaries can dispose of. This causes confusion and encourages passing the buck (Ali, 2007: 202; Khan and Zafarullah, 2005: 89). Reasons for limited delegation of authority are: 

• absence of clear and measurable job descriptions; 

• unclear distinction between policy decisions/authority and operating decisions/authority; 

• predominant culture of centralization and empire building in the administration. 

A survey reveals that a clear majority of 74% government officials supported more delegation of decision making power for better disposal of business (Zafarullah, 1993). 

Centralization of power at the top mostly affects the field administration. Inadequate delegation is taken as an ‘escape clause’ by the field officers whenever they are convicted of performance shortfall. 

For better coordination, the ROB 1996 provides for interministerial coordination. It clearly spells out cases where the Cabinet, Ministry of Finance (MoF), Ministry of law, Justice and Parliamentary Affairs (MoLJPA), Ministry of Establishment (MoE), and the Ministry of Foreign Affairs have to be consulted. Issues lie under the jurisdiction of several ministries demand consultation according to the ROB 1996. In cases where jurisdictional matters cannot be resolved must be referred to the cabinet. Apart from these, each ministry has to submit monthly, quarterly and annual reports on its activities to the cabinet division for review and coordination. In practice, however, mal coordination prevails as officers often attend interministerial meetings unprepared (Khan and Zafarullah, 2005: 82-83). Agencies sometimes send officers of a rank to the interministerial coordination meeting who does not have the authority to deliver decisions- a phenomenon that shows absence of good will for prompt coordination (World Bank, 1996). (This in fact is no longer the case. It is true that many Joint Secretaries used to attend the meeting of the Cabinet Secretary as proxy for the concerned Secretary, not very keen to munch samosas and sip teas and preferred to stay back in his ministry by sending the lesser mortals. But that have changed long ago, as Akbar Ali Khan became the Cabinet Secretary. The Secretaries are now personally obliged to munch the samosas and gulp the tea/coffee themselves). 

More often than not, agencies manifest little willingness to take an evidential stand in the coordination meetings due to poor research capacity and propensity to group decision making for avoiding risk (Khan and Zafarullah, 2995). 

2.2.4 Departments and Directorates 

Bangladesh maintains a rigid policy-administration dichotomy with the ministries assigned with policy functions and the departments and directorates with the execution functions. Departments and directorates being engaged in implementation is specialized in nature and generates information for policy decisions. Usually, ministries do not intervene into day-today administration of the departments/directorates. Heads of departments/directorates have direct access to the ministers in cases of disagreement with the concerned ministry, provided that they subsequently reported the same to the secretary. Instead, ministries direct overall activities and evaluate the quality and quantity of implementation. Matters involving departments from various line ministries require active engagement of the secretariat for interministerial coordination (Khan and Zafarullah, 2005: 86). Departments and directorates also enjoy some delegation of financial power as the guidelines of the MoF. ( Is it really true? Is it not a fact that they Home Minister? Home Secretary are still found to directly telephone even as little a fry as Officer in Charge of a Police Station? And what about constant meddling of the Ministry of LGRD and Coops even to the Upazila level, despite high sounding names of decentralization, devolution and deconcentration? What about the looking over the shoulders of the field offices by the other Ministries like education, Health, Establishment and a host of others)? 

Being implementing agencies, performance of departments and directorates directly affects the citizens. Theoretically, interface between citizens and implementing agencies is guided by rules and standard procedures, which people hardly aware of or agencies hardly observe (Institute of Governance Studies, 2009b). 

(What about the gross financial irregularities presently detected by the Parliamentary Standing Committee, putting the Department on the dock? Why not omit the box item instead? Unfortunately, we are obliged to take certificates given even by such august bodies like WB with a grain of salt, as they themselves are seldom above the vices against which they are so much aloud. Just recall the scandal involving girl friend of the immediate past Chief of the WB). 

3. Human Resource Management 

3.1 Legal Framework 

Part IX (from articles 133 to 140) of the constitution provides the legal basis of human resource management of the administration. Specifically, Article 133 provides the parliament with the authority to enact laws relating to services of the Republic and the President to enact rules in the absence of such laws. 

3.2 Institutional Framework 

Human resource management of Bangladesh Public Administration is institutionally multi-centric but centralized. The MOE acts as the central personnel agency. It is broadly responsible for laying down the broad policies, principles, rules and regulations for the management of the civil service. Specific responsibilities of the said ministry include: a. formulation of policies, composition of cadre service, and advising other ministries and divisions on proper management of cadre services under their control; b. enactment of recruitment rules for all service an d posts; c. policy regarding classification of services and posts and determining their status; d. policy regarding Annual Confidential Report (ACR); e. career development of government servants; f. promulgation and amendment of the Secretariat Instructions; g. administrative research, management and reforms for better and economic execution of government business, etc. (Schedule I of the ROB 1996). Besides, it has key role in training, discipline and promotion of cadre personnel. 

Independent Public Service Commission (PSC) is another central personnel agency playing key role in the recruitment of class I (cadre and non cadre) officers and the conduct of departmental examinations for promotion. Article 140 of the constitution includes specific functions of the PSC as: 

• to conduct tests and examinations for the selection of suitable persons for appointment to the service of the Republic; 

• to advise the President on matters relating to qualifications for and methods of recruitment to the service of the Republic, principles to be followed in promotion and transfer from one branch of service to another, and suitability of candidates for such appointment, promotion and transfer, matters affecting terms and conditions of the service, and the discipline of the service. (What about the recent scandals and fiascos regarding recruitment examinations in different cadres. Why not a few words about making the PSC really autonomous and corruption-free)? 

MOF has some central role in areas that entail financial matters, e.g. major reorganization, creation or abolition of posts, promotion, absorption of project posts into revenue posts, etc. 

More of a convention than rules, the office of the Prime Minister (PMO) and the Cabinet exercise some control over the personnel management, especially in promotion of deputy secretaries and above officers and deployment of generalist officers in district and Upazila administration (Ali, 2007). (Is it true? The Superior Selection Board has the authority to recommend and recommend only. The actual decision making process is somewhere else-in the PMO. If the media reports are to be believed, the recent galore of promotions have been accorded mostly not in the line of recommendations of the SSB but mostly in difference to it). 

Ministries/divisions have certain delegated authority in personnel management. Most of the personnel functions of class I (non-cadre), class II, III and IV posts of a ministry/division and its attached departments and directorates are managed by the concerned ministry/division according to rules and regulation promulgated by the MOE. Besides, cadre controlling ministries[1] are authorized to manage personnel functions at the top level posts of that cadre, viz. i) officers not below the rank of member/director in cases of public statutory corporations and ii) officers not below the level of National Pay Scale-V in cases of attached departments and subordinate offices. 

Article 117 of the constitution provides for establishing Administrative Tribunals (ATs) outside the purview of the judiciary for settling of administrative grievances arising out of personnel management. The Administrative Tribunal Act, 1980 provides detailed procedure of setting the tribunal and conducting judicial process. 

[pic] 

This multi-centric centralized management system has both pros and cons. As personnel issues are often marred with polarization, such differentiation of responsibilities help establish some checks and balances in the process. On the other hand, this rather loosely defined system of shared responsibility leads to fragmentation and causes delays in decision-making. Recruitment of new staff is the most time consuming and frustrating task in government. Reorganization procedure can dissuade even the most zealous of reformers (WB, 1996). 

3.3 Position Classification 

Bangladesh public administration does not follow a strictly job oriented[2] position classification. Instead, positions are organized based on anomalous principles of functions, status, appointment process and mobility. Following Ahmed (1986), positions of Bangladesh civil service can be differentiated horizontally and vertically. Horizontally, positions are organized into class I, II, III, and IV. Promotion from a class to the next higher class is strictly regulated. Educational qualification, pay and appointment procedure are distinct for each class. Despite their similarity in the educational qualifications, reasons for differentiating between class I and II positions are not very clear. However, these positions are horizontal as positions within a particular class are found throughout the administration enjoying same status and service conditions. Vertically, positions are organized into twenty-eight cadres-each cadre is assigned with specific functional responsibilities. These positions are vertical as positions in each cadre are hierarchically arranged, establishing chain of command between positions, instead of persons. However, cadres can be organized into three distinct areas based on their mobility: a) generalist cadre, e.g. BCS (Administration), though recruited on general educational qualification enjoy high mobility both vertically and horizontally across the administration. Because of higher mobility, generalist cadre enjoys higher de facto prestige and power; b) functional cadres, e.g. BCS (tax), BCS (Customs), BCS (Police), etc. Like generalist, functional cadres are recruited on general educational qualification, but hey have vertical and horizontal mobility only within functional posts; c) specialist cadres, e.g. BCS (Agriculture), BCS (Health), etc.- recruited based on specialized education and have mobility only within specialized posts. (Not necessarily true. The recent promotion list will reveal name of many such professionals inducted at the higher rung of the general administration). 

All cadre posts are class I posts. There are non-cadre class I posts too. Though similar in their academic qualification and appointment process, non-cadre posts have very limited mobility and lower prestige than cadre posts. Reasons for distinction between cadre and non-cadre posts are not very clear. Again, posts are differentiated into gazetted and non-gazetted posts. All class I and part of class II posts are gazetted. Other posts are non-gazetted. Recruitment, transfer, promotion, placement, and disciplinary actions of gazetted posts are notified in the gazette. 

The above discussion shows that position classification does not follow any valid and objective criteria. Rather, so many classifications among apparently similar positions have created artificial internal feuds and interests groups within the civil service. 

3.4 Need Assessment of the Size of Manpower 

The statutory responsibility for conducting need assessment of the size of manpower lies in the MOE and MOF. Organization and Method (O&M) wing of the MOE is specifically responsible for this function. Usually, a ministry/division initiates the process by submitting a proposal for creation, abolition of posts or revision of organograms. However, the final decision of manpower review comes from the Prime Minister. (What about mandatory provision of prior clearance of the Ministry of Finance particularly for the financial implications of abolition/ creation of slots before the matter can travel to PMO)? 

Neither the Establishment Manual nor the O&M manual provides objective criteria for creating or abolishing positions. What is laid proposed posts and the process of sanction. (The M/O Finance really follows some objective criteria before giving their green signal. So it is not true that there is a total absence objective criterion). 

Manpower is determined in two steps: I) creation of standard set-up and allied staff, e.g. secretary, additional secretaries, joint secretaries or head of departments and their required staff; and II) the volume of activities of the organization (Ali, 2007: 23). The general practice followed in the creation of new posts under the revenue budget us to create such posts on temporary basis for about a year. They are converted into a permanent posts based on need usually after five years. In case of creation of new ministries, MOE usually determine the size based more on expediency than on objective need assessment. 

Under the development budget, posts are created for investment and technical assistance projects. Need assessment of project personnel is carried out in two phases: first, during the approval of the project concept paper (PCP); and second, during approval of the transfer of project personnel to revenue budget (Ali, 2007: 25-26). During the approval of the PCP, a representative from the O&M wing of the MOE attends the interministerial meeting for scrutinizing the proposed manpower. Nonetheless his presence, it cannot be claimed that the need assessment of manpower for projects has properly done. This is because the technical nature of the tasks, which can hardly be delivered instantly in a meeting. In the second stage, the transfer of project posts into the revenue budget needs concurrence of the MOE and MOF. After their concurrence, the relevant minister-in-charge finally approves the creation of the posts in the revenue budget. Usually, the process is long and slow due to hard bargaining between the MOE, MOF and the sponsoring agency (Ali, 2007: 27). 

3.5 Recruitment and Selection 

Procedures of recruitment and selection are governed by the BCS Recruitment Rules, 1981. Recruitment to cadre and non-cadre class I posts is a joint responsibility of the MOE and the PSC. MOE compiles the need of various cadres, ministries/divisions and departments and requests the PSC to conduct the examination. The PSC, with the concurrence of the MOE, determines the syllabus for examination holds examinations and recommends for final appointment of qualified candidates. Once selected, a person has to undergo a period of two years probation. Unless the person is bale to complete the probation period satisfactorily, such period may be extended for a further period not exceeding two years. If a probationer is found incompetent for retention, the agency can terminate his/her appointment without consulting the PSC. 

Recruitment of the public administration in Bangladesh can never be claimed as a merit-based recruitment as quota system predominates the recruitment across the classes. 

3.6 Career Management 

Career management, let alone practice, has never been consciously considered in Bangladesh Civil Service (Ali, 2007: 94). Instead, it follows a pyramidal structure of administration and career progression of a civil servant by promotion. Another important aspect of career mobility in BCS is to move from departmental posts to secretariat posts and thus develop career in policy making. Ali (2007) observes the following barriers to systemic career planning in the BCS: 

• The British legacy of differentiating functions into generalist and specialist areas; 

• A tree-year transfer formula for a civil servant in a particular post; 

• Job rotation is not restricted to allied professional areas. 

A survey carried out by the Public Administration Sector Study (UNDP, 1993) reveals that about 80% civil servants are of the opinion that they do not have any career plan. Only 5% responded that they were satisfied with their career plan done by their respective agencies. The report also concludes that career planning is almost non-existent for senior civil servants. 

In September 2003, a Career Planning and Training Wing has been created in the MOE to look after career-based deployment. This is a modest attempt to initiate career management exercise. 

3.7 Transfer and Placement 

Principles of transfer in the administration were laid down back in 1962 through a provincial government order, which are still followed (Ali, 2007:80-82). The principles are: 

• Class I and II officers shall be liable to serve in any place in the province, but they, particularly class II officers, shall be assigned to the divisions (or departments) for limited periods of time, say three years. Class II officers shall, as far as possible, be kept within the division to which they belong. 

• Transfer of class III and IV government servants shall be much more infrequent. Class III officials shall be transferred within the division or departmental region only, and kept in their home districts as far as possible. Class IV government servants shall not ordinarily be transferred from the office of locality in which they are employed. 

The principles aim at reducing boredom of doing the same job in the same location and preventing over-familiarity with the locality as a means to reducing nepotism, corruption and abuse of power. 

The Establishment Manual did not clarify about the appropriate authority to make transfer of designated officials. Usually, the following conventions are followed in this respect. 

|Table 1. Authority for Transfer of Officers | 
|MOE with the consultation of the PMO |BCS (Administration) officers, Transfer of officers in upazila, | 
| |district and divisional administration, transfer of all officers in | 
| |the secretariat from Grade I to IX, transfer of all private | 
| |secretaries to cabinet members, other ministers and advisors. | 
|Ministries/ Divisions |Appointment and transfer to the posts of Executive Director/ Member/| 
| |director of statutory bodies, appointment and transfer of heads of | 
| |attached departments, all appointments and transfer of all officers | 
| |of Grade III and above | 
|Departments/ Directorates |Other officers | 

3.8 Training 

Bangladesh has elaborate supply-based off-the-job training facilities for civil servants, both in home and abroad. Bangladesh Public Administration Training Center (BPATC) is the apex and central training center, catering to foundation training for entry level civil servants and advanced training for mid-level and senior civil servants. Moreover, it provides need-based training courses for different ministries, departments, and NGOs. Apart from the BPATC, most of the ministries have their line training institutes for providing specialized departmental training. In addition, opportunities for overseas training and academic degrees are distributed based on availability. Government has formulated a training policy in 2003 as well, for ensuring more value-for-money in training. However, the implementation of the said training policy is a matter of doubt. 

Added to the off-the-job training, emphasis is given to on-the-job training in the form of probation during new appointment and appointment through promotion. 

MOE usually nominates officials for central training programs in BPATC, training for BCS (Administration) officers, officers of the secretariat and overseas training. On the other hand, controlling ministries/divisions/departments of an officer provide and manage departmental and other need-based training. Annual Confidential Report (ACR) is the only formal means to assess training needs of the officers. 

BCS Recruitment Rules 1981 makes certain training compulsory for getting the job permanent and for future promotion. 

3.9 Promotion and Performance Appraisal 

3.9.1 Legal Framework 

Bangladesh Service Rules 1983 and the Establishment Manual provide for detail procedure of performance appraisal of the civil service through a method called Annual Confidential Report (ACR). For promotion, there is no specific legal framework other that Bangladesh Civil Service (Examination for Promotion) Rules, 1986. 

3.9.2 Process of Performance Appraisal 

Merit is determined solely on the basis of marks obtained in the ACR in Bangladesh Civil Service. ACR is a prescribed form having eight parts. It also contains a number of major instructions for the Report Initiating Officer (RIO) and the Countersigning Officer (CSO). Part III and IV form the core of the ACR that contain personal traits and job related indicators respectively. Part III includes 13 items, while part IV has 12 items. Each item is measure on a four point scale, resulting in 100 marks in total. The rating is categorized in the following manner: 

|Table 2: Classification of Rating in ACR | 
|Outstanding |Excellent |Good |Average |Below Average | 
|95-100 |85-94 |61-84 |41-60 |≤40 | 

Part VI is also important as the concerned RIO recommends here the need for further training, suitability for specific duties and demonstrated aptitude, honesty and reputation of the Officer Reported Upon (ORU). It also includes the fitness for promotion. 

Adverse remark is an important component of the ACR that the RIO can make against the ORU in part V and VI. Adverse remark has severe impact upon the career prospect of the ORU and therefore instructions on the ACR provide that the RIO should give a chance to the ORU for needed correction. Usually, the ministry provides the opportunity of hearing to the ORU before adverse remarks are finally recorded. 

3.9.3 Regulatory Framework for Promotion 

The promotion process is centralized in Bangladesh. Promotion from Grade IX to Grade VI is recommended by the Departmental Promotion Committee followed by the approval from the minister-in-charge and the Prime Minister. Promotion from Grade V to Grade I is recommended by the Superior Selection Board (SSB) followed by the approval of the Prime Minister. 

3.9.4 Criteria for Promotion 

Promotion is made in two ways: a. promotion to senior scale and b. promotion to senior post. 

Promotion to the senior scale is contingent on a qualifying examination called ‘Bangladesh Civil Service Cadre officers’ Senior Scale Promotion Examination’, conducted by the PSC each year. Ali (2007: 162) observed that the BCS (Examination for Promotion) Rules, 1986 provide some disincentives to merit principles, even nullify some provisions of the BCS Recruitment Rules, 1981. One is that the 1986 rules provided exemption to civil servants crossed 50 years of age from passing the exam for getting further promotion. Second, if a junior officer had successfully passed the promotion exam earlier than his senior in the same batch, the senior, subject to his passing the examination later, would get preference over his junior when they were considered for promotion at the same time. 

Promotion to senior posts is based on three criteria: a) seniority, b. Marks obtained in the ACR, and c. good conduct. Other things being equal, seniority is determined on the basis of date of entry into service at the time of initial recruitment. The seniority list, fixed by the PSC based on the result of recruitment exam, is not interfered with. In addition, each ministry is required to draw a list of seniority (called gradation list) and get it vetted by the PSC. Good conduct is determined by the number of adverse remarks in the service period and departmental disciplinary proceedings. According to the latest MOE regulation for promotion, 2002, the following criteria are set for promotion to the deputy secretaries and above posts. 

|Table 3: Criteria for Promotion | 
|No. |Description |Marks Distribution | 
|1. |Educational Qualification |25 | 
|2. |Average of last five years ACR |30 | 
|3. |Average of entire career ACR, except the last 5 years |25 | 
|4. |Bonus for no adverse remarks on ACR in entire career |10 | 
|5. |Bonus for no punishment in entire career |10 | 
|6. |Deduction for each minor penalty on adverse remark |-2 | 
|7. |Deduction for each major penalty on adverse remark |-5 | 

Source: Constructed from information given in Ali, 2007 

Quota system for cadres in promotion to deputy secretaries and above posts in the secretariat is a defining characteristic of the promotion system. 

|Table 4: Quota system, Seniority and Minimum Score for Promotion | 
|Position |Minimum Length of Service |Quota for BCS |Combined Quota for Other |Minimum Qualifying Score | 
| | |(Administration) in % |Cadres in % | | 
|Deputy Secretary (DS) |10 years service with 5 |75 |25 |80 | 
| |years in senior scale | | | | 
|Joint Secretary (JS) |15 years service with 5 |70 |30 |85 | 
| |years as DS | | | | 
|Additional Secretary (ADS) |20 years service with 3 |70 |30 |85 | 
| |years as JS | | | | 
|Secretary |22 years service with 5 |--- |--- |--- | 
| |years in secretariat posts | | | | 
| |and 2 years as ADS | | | | 
|Source: Ali, 2007 | 

3.10 Discipline 

3.10.1 Legal Framework 

Article 134 of the constitution provides the basis of disciplinary procedure against the civil servants. Besides, the Government Servants (Conduct) Rules, 1979, the Government Servant (Discipline and Appeal) Rules, 1985, the Government Servants (Special Provisions) Ordinance, 1979 and the Public Employees Discipline (Punctual Attendance) Ordinance, 1982 together provide the regulatory framework of disciplinary matters. 

3.10.2 Penalties 

The Discipline and Appeal Rules 1985 defines the ground for penalty as: 

• Inefficient, or ceased to be inefficient, whether by reason of infirmity of body or mind, having, on two or more consecutive occasions, failed to pass in a departmental exam, having, without reasonable reason, failed to appear such exams; 

• Guilty of misconduct meaning breach of the Government Servant Conduct Rules, 1979; 

• Corrupt or may reasonably be considered corrupt; 

• Engaged or reasonably suspected to be engaged in subversive activities. 

Penalties are categorized in two classes: a) Major penalties and b. Minor Penalties 

Major penalties include: 1. Reduction to a lower post or time-sale, 2. Compulsory retirement, 3. Removal from service, and 4. Dismissal from service. Minor penalties include: 1. Censure, 2. Withholding for a specified period, from promotion and increment, 3. Stoppage, for a specified period, at an efficiency bar in the time-scale, otherwise than for unfitness to cross the bar, 4. Recovery from pay or gratuity, the whole or part of any pecuniary loss caused to government by negligence or breach of order. 

No authority subordinate to that by which a government servant was appointed shall be competent to impose on him any major penalty. The appointing authority or a person designated by the appointing authority usually runs the whole process of inquiry. 

4. Financial Management 

Budget and internal control, accounting and reporting, and external audit and parliamentary oversight of public expenditure are three pairs of components of public financial management. Usually, the process starts with budgeting and internal control, followed by accounting and reporting, finally followed by audit and parliamentary oversight. The objectives are maintenance of an aggregate fiscal balance; resource allocations according to the government’s strategic policy priorities; and achievement of allocative efficiency (The World Bank, 2000). 

4.1 Legal Framework 

Articles 81-92 and 127-132 of the Constitution make Parliament the source of all authority to raise revenues and make expenditures and define the role of the President and the Comptroller and Auditor-General (C&AG) and the basic requirements for estimates, demands for grants, charged expenditures, annual Appropriation Acts, supplementary estimates, votes on account and the regulation of public moneys. Besides, the constitution requires no tax can be levied and no expenditure of public money made except by Act of Parliament. All revenues, proceeds of loans and loan repayments to the Government go into a Consolidated Fund. All other monies received by the Government go into a collection of funds called the Public Account. There is not at present any Act regulating the use of public money. The Constitution says that until there is such an Act, rules made by the President shall apply. The rules put internal financial control under the supervision of the Ministry of Finance. External control is under a constitutionally independent Comptroller and Auditor General (C&AG) who audits all public sector accounts and submits annual and special reports to the President for transmission to the Public Accounts Committee of Parliament (The World Bank, 2001). Along with the PAC, the Committee on Public Undertakings (CPU) and the Committee of Estimates (CS) have the financial oversight role. 

There is no general law or statute setting out the responsibilities for financial management. Detailed rules have been issued - General Financial Rules, Treasury Rules, etc. – as executive orders of the President. These Rules define the responsibilities of the Finance Division of the Ministry of Finance, Secretaries of Ministries and Divisions (who as Principal Accounting Officers are answerable for their respective ministries or divisions’), heads of departments, Controller General of Accounts, Chief Accounts Officers, Accounts Officers, Drawing Officers, and public officers generally. Expenditures are subject to pre-audit by Chief Accounts Officers (CAO). If there is any irregularity, the CAO makes the payment but he can raise an objection and inform the Controller General of Accounts (CGA) (Institute of Governance Studies, 2009a). 

4.2 Institutional Framework 

Ministry of Finance (MOF) is the key agency in government financial management as the ROB 1996 authorizes it to maintain financial discipline through approving disbursement, reimbursement and expenditure cuts and review and enactment of financial rules and their interpretation. MOF and its Internal Resource Division (IRD) and Economic Relations Divisions (ERD) are responsible for generating revenue and preparing annual budget. 

The paymaster for most central government departments in Bangladesh is the Controller General of Accounts (CGA), who operates the account with the Bangladesh Bank for receipts and payments on both Consolidated Fund and Public Account. However, some agencies, e.g. Roads and highways, PWD have cheque issuing authority. The Chief Accounts Officers under the supervision of the CGA office are placed in ministries/divisions have the responsibility of pre-audit all expenditure. If there is any irregularity, the CAO makes the payment but he can raise an objection and inform the Controller General of Accounts (CGA) (Institute of Governance Studies, 2009a). 

The Office of the Comptroller and Auditor General is constitutionally authorized to conduct external audit of all public accounts and thus plays the key role in ensuring stewardship of public money. However, its role at present is preoccupied with conducting compliance audit. Performance audit and financial statement audit is infrequently conducted. 

Ministry of Planning (MOP) plays role in preparing Annual Development Program, which constitutes the development budget. IMED of the MOP plays vital part in overseeing financial management and measuring impact of development projects. 

Line ministries play two roles. They prepares estimated budget before the beginning of the next fiscal year and then they spend the money to meet recurring and development expenditure. In their latter role, they consist the vital part of the internal control mechanism in order to justify their delegated financial authority and ensure proper use of public fund. 

Parliamentary committees, i.e. Public Accounts Committees, Committee on Public Undertakings and Committee on Estimates and standing committees on ministries play vital oversight role. 

The Bangladesh Bank (BB) is the Government's bank, and the first lender to the Government. Where it has no branches, the Sonali Bank acts as its agent, receiving and paying government monies on its behalf. The entire cash balance with the Bangladesh Bank is treated as one, though it operates a separate 'window' for each CAO within this balance. Checks do not distinguish Consolidated Fund transactions from Public Account transactions, nor revenue expenditure from development expenditure, nor revenue and expenditure heads. Bangladesh Bank acts solely as a banker, meeting checks that are properly drawn, and has no expenditure control function such as checking aggregate payments against budgets (The World Bank, 2001). BB is playing increasingly important role in financial management after introducing floating exchange rate in 2003. Since 2006, it started to declare half yearly monetary policy, projecting interest rate, money supply, investment, exchange rate and trade balance. In addition, BB regularly publishes quarterly economic updates as a measure to providing directions for macroeconomic balances and coordination with the fiscal policy. 

The following figure shows the financial management architecture of Bangladesh Public Administration. 
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Source: the World Bank, 2001. Bangladesh: Country Financial accountability Assessment 

4.3 Budget 

The budget establishes the legitim

