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EVALUATION-CUM-FORMULATION MISSION

STRENGTHENING OF THE ELECTION COMMISSION 
FOR IMPROVEMENT OF THE ELECTORAL PROCESS

PROJECT UNDP/BGD/96/018

PART I

PROJECT EVALUATION 

FOREWORD

On time and output

Project BGD/96/018 – initially conceived with a duration of three-years - foresaw a mid-term evaluation by a mission comprising no more than four individuals during three weeks, as well as an ex-post evaluation by another mission comprising a similar number of evaluators, but lasting six weeks. As things happened, the project lasted more than eight years, and the mid-evaluation did not take place, although individual experts evaluated components of the project.  The almost-post-evaluation Mission that we are conducted lasted only 17 days, which included the Eid-ul-Haza holidays.  Furthermore, the Mission undertook not only the almost-post-evaluation, but also the formulation of a new project. It has not been easy, and the final product possibly reflects those limitations.

Unfortunately, the limitations resulting from both the limited available time and the combination of evaluation and formulation in a single exercise were not the sole limitations faced by the Mission team. The rather long life of the project has complicated the reconstruction of events that is a necessary part of an evaluation exercise. On the one hand, the number of documents related to the implementation of the project and/or to its outputs is quite large, and its review and analysis placed additional pressure on the limited time available by the Mission.  Over the eight-year life span of the project, it underwent a number of revisions, formalized both through documents that follow the UNDP format, as well as in the Technical Assistance Project Proposals (TAPP), the format preferred by the GoB. Although the Mission has been able to retrieve most of them, the collection is not complete and nor easy to analyze.  On the other, precisely because of the span of time, it has not been possible to retrieve other key documents. For instance, the PRODOC mentions a needs assessment prepared by a UNDP consultant in 1995, apparently related to the registration process, but that report was not available. Although the authors of the project probably left behind explanatory notes or memos, they too were no longer in the files.  

The other usual sources of information for evaluators are extensive interviews with persons involved in the formulation of the project and its subsequent implementation. Again, the long life of the project has not helped the Mission.  In the case of the UNDP, the people involved in project formulation or in the early phases of implementation as well as the international consultants have left Bangladesh. The project involved a large number of national officers—including 11 National Project Directors and an even larger number of Chief Electoral Commissioners and Commissioners. The numbers of potential interviewees increase exponentially if key support staff is considered as candidates for interviews. The relatively short duration of the Mission, its concurrence with Hajj and Eid-ul-Haza holidays, the large number of documents related to the project, and the need to in tandem formulate a new project, did not leave much time for interviews. Therefore, it was only possible for the Mission to interview a small and select sample of national officers. 

In spite of the fact that the lion’s share of resources was spent on IT activities, the Mission did not include an international IT consultant, who could not be released from his duties by his Government.  All these placed clear constraints on the conduct of the evaluation, and should be taken into consideration when reading the findings that are detailed below.  Although all the Mission members would have wished for more time to further develop the analysis, it is felt that the product of the analysis adequately reflects the problems and achievements of Project BGD/96/018/A/01/99.
On Main Reform Issues and Projects’ Impact

There are several major problems regarding the political and institutional context of the electoral administration and of the conduct of elections. Without attempting to elaborate a comprehensive list, they include: the effective degree of independence of the electoral commission, the increasing polarization and tension evident in the political arena, structural limitations faced in the conduct of elections that limit the possibilities of short-term action and reform, and needs for reform that go beyond the scope of BGD/96/018 or the proposed future project.  Annex 1 briefly discusses some of these problems. Even if cursory, the discussion in Annex 1 places both the evaluation and project formulation within a modest framework: neither Project BGD/96/018 nor the proposed project make a significant dent on these problems, which affects the integrity
 of the system in a much more fundamental way. 

Many of those problems suggest the need for an overall evaluation of the system. Such an analysis, although necessary, cannot be easily conducted in the framework of a NEX project, and therefore the Mission has not suggested its inclusion among the project activities.  However, UNDP might be able to undertake alternative arrangements to ensure that such a study takes place and results in a healthy and transparent discussion on how to improve the system. Obviously, such analysis should include – and probably begin with - a review and suggestions concerning the solutions of the problems of the institutional set-up of the Bangladesh Election Commission (BEC).

EVALUATION

A. INTRODUCTION

1. Background

a. Context of the Project

The Bangladesh Election Commission (BEC) is responsible for the oversight of all elections in the country. These include national general parliamentary elections, indirect presidential elections by the Parliament, by-elections and local elections at several levels. The Election Commission also delimits constituencies for parliamentary elections, prepares the electoral rolls, and performs other functions necessary for smooth and effective elections. A bill approved in 1994 reinforced the powers and institutional independence of the Election Commission.

The project entitled “BGD/96/018 – Strengthening the Election Commission for Improvement in the Electoral Process” is a NEX (National Execution) project being implemented by the Election Commission with support of UNDP since September 1997. The main aim of the project is to assist the Election Commission in strengthening the democratic electoral process in Bangladesh. The project initiates and supports reforms in the strategic areas of the electoral system and strengthens the Election Commission for greater operational transparency. Complementary aspects of the assistance provided are capacity building of the Election Commission, of Election Officials and the electorate, as well as voter awareness around the country. It was originally budgeted at $US10.23 million and planned as a three year project.  Project implementation has been slow, instead of a three-year project; it has been running for eight years. By the end of 2004, less than two thirds of the original budget had been spent.  

In its original formulation, the immediate objectives of the project were to:

· Initiate reform of the electoral system by strengthening the Bangladesh Election Commission’s (BEC) technical capacity for greater operational transparency;

· Develop the Election Commission’s substantive capacities for oversight of election processes;

· Strengthen the role of the Electoral Training Institute (ETI) in order to train the polling officials, the electoral inquiry committee, party polling agents, election observers, and civic and voter education agents; and

· Create mass awareness of the electoral and democratic processes of the country by providing the voters with relevant information to allow them to vote effectively, with special emphasis on women and other sections of the population who have hitherto not participated in elections to their fullest extend.

The Government of Bangladesh (GoB) prepared the first Technical Assistance Project Pro-forma (TAPP) for the project in March 1996. The GoB revised the TAPP in October 1999 and produced successive revisions – the last one in February 2004.  According to the latest TAPP, the project is designed to strengthen the institutional capacity of the BEC to conduct all future elections, including national parliamentary elections, by-elections, and local government elections, in a free and fair manner.

Prior to the preparation of the first UNDP Project Document, UNDP produced two reports recommending technical assistance. A 1995 Mission Report emphasized that a credible voters’ register would help to ensure acceptance of election results. Another Mission report recommended in 1996 a comprehensive training programme for the 400,000 electoral officials and 370,000 polling agents and made suggestions on the possibility of organizing a National Conference – an experience with positive results in some countries with confrontational political systems. 
As described in the Annex, there were two General Parliamentary Elections in 1996. In February, elections were held, but the opposition boycotted them and staged a succession of ‘hartals’ (strikes) requesting new elections under a Non Partisan Care Taker Government as in 1991. New elections were held in October 1996, which the opposition won. It is in this context that Project BGD/96/018 was designed, on the basis of a recognized need to strengthen the Election Commission’s technical capacity for greater operational transparency, one of the few points on which there was agreement between the main parties.

b. Timing of the Review

On 11 March 2004, the 4th Tripartite Project Review (TPR) Committee took the decision to undertake an Evaluation-cum Formulation Mission preferably in May or June 2004 depending on the availability of the consultants. The Mission eventually took place between the 9 and 27 January 2005.  As mentioned above, the UNDP Project Document included funds for a mid-term review of the project, which did not take place. It also requires an annual tripartite review and for the National Project Director (NPD) to prepare a Project Performance Evaluation Report (PPER) for this meeting. Only four Tripartite Review Meetings, however, took place over the seven years of this project.  

Although there was no mid-term review, prior to this evaluation UNDP in August 2003 recruited an independent expert to conduct a pre-evaluation of the project’s information technology component and in early 2003 an independent consultant conducted a Personnel Review of the project. In August 2002 the GoB, Ministry of Planning, Implementation and Monitoring Department produced a  detailed evaluation of the activities of the project to that date. These documents were useful to the Mission and extensively used throughout this text.

c. Purpose of the Evaluation

The main objectives of the evaluation are to conduct an in-depth evaluation of the Election Commission Project, assessing the progress of the project and the validity of its overall approach.  Specifically the evaluation will: 

· Make an in-depth review of project design, the execution/implementation modality and efficiency, the institutional arrangements and their adequacy;

· Assess outputs in relation to inputs and objectives, results achieved so far and their sustainability and operational constraints to efficient implementation, operational and financial management of the project;

· Identify the strengths of the project and the immediate and long-term impact of these for the Election Commission;

· Identify indications of progress or lack thereof in the achievement of the project objectives.

The principal focus of the exercise will be to review the performance of the Election Commission project in achieving the expected immediate objectives and outputs as per the respective Project Document. The Mission Team will be required to establish whether or not the project’s interventions are as valid today as they were at its inception and ascertain as to what extent these interventions have contributed towards the realization of the project’s objectives. The evaluation will identify lessons derived from the experience, in addition to assessing the effectiveness, impact and relevance. Against this background, the evaluation will be carried out focussing on the following major issues:

· Project concept and design: The Mission Team will thoroughly review the design and concept of the project through consultations with project personnel as well as individuals and organizations involved in its formulation and management. Accordingly, the Team will:

· Consider whether the problem(s) the project were supposed to solve was clear and the approach used was sound;

· Analyze whether the objectives were achievable, and whether the relationship between objectives, outputs, activities and inputs was clear, logical and commensurate, given the time and resources available;

· Assess if beneficiaries of the project’s results were properly identified, and objectives and outputs stated explicitly in verifiable terms;

· Analyze the long-term viability and therefore sustainability of the project in terms of availability of national resources necessary/required to continue the efforts begun by the project, once UNDP assistance terminates.

· Implementation: The Mission Team will report on the issues and difficulties that affected the implementation of the project. Accordingly, the Team will:

· Assess project implementation and operational performance. Particular attention will be given to the mobilization of the UNDP and GoB inputs in terms of i) quality, quantity and timeliness; ii) impact of these external factors on the project work plan schedule; and iii) the overall NEX management arrangements;

· Assess the quality and timeliness of the implementation of the projects in view of the immediate objectives, outputs and activities;

· Quality and sufficiency of collaboration between UNDP and the Election Commission co-operation to enhance project implementation;

· Assess the quality and timeliness of the monitoring and back-stopping by all parties;

· Assess the quality and timeliness of the responsiveness of the project management to changes in the environment of the project;

· Quality, extent and usefulness of donor co-operation in relation to the needs of the Election Commission, of UNDP contribution to this co-operation and of prospects for improved long term agency support for elections processes in Bangladesh.

· Results: The Mission Team will identify which outputs were produced and how well, identify quantitative and qualitative indicators that could illustrate how well they were produced and collect such information as part of the evaluation exercise. Accordingly, the Team will:

· Assess to what extent the immediate objectives of the project have been attained and how effective these have helped the Government of Bangladesh in achieving the development objectives;

· Review the project outputs so far produced in terms of quality, validity or acceptability, quantity and coverage (geographical/population); the prospects for sustainable effects and impact for the benefit of the target groups; the views of the target groups, if possible, on how the project is affecting them and their recommendations for addressing relevant issues (for example in the context of voter awareness campaigns). 

· Assess the significance of the results achieved for the country, and effects on the target groups the project is aimed at, and specify if any unintended effects are being produced by the Project, on whom and with what consequences;

· Report on the materialization of both contemplated and non contemplated risks;

· Identify the factors that have facilitated or deterred the achievements of the project’s immediate objectives and development objective, recording any significant lessons that can be drawn from the experience of the project and its results. In particular, anything that can be applied to other projects and anything that has worked badly and should be avoided in the future;

· Review the quality and quantity of donor support to the Election Commission versus results and outputs.

The main output of the Evaluation segment will be a comprehensive report, of sufficient detail and quality, with annexes and working papers as required, covering a detailed review of the entire project in line with usually accepted standards and requirements of UNDP. The Mission Team should record successes and failures, best and worst practices, and future challenges and constraints. Focus should be on relevance, performance, and success of the project while recording measures or implementation strategies that are ‘good lessons’ or ‘bad lessons’ so that they should be avoided in the future. The Team will also produce a Project Evaluation Sheet (PES) and submit the sheet to UNDP and GoB.  However, the evaluation format and content have been somewhat simplified, given the time limitations discussed in the Foreword.

d. Methodology
The Evaluation-cum-Formulation Mission consisted of two International Consultants selected by UNDP and two National Consultants selected by the Government of Bangladesh. Originally the Terms of Reference (TOR) called for a third international consultant, a specialist in Information Technology (IT). Although a consultant had been selected, he was unable to join the team. Nevertheless the Team has been able to draw on the findings of the August 2003 evaluation of the project’s IT component, which has helped to make up for the absence of such a specialist.

The Team adopted a participatory approach in conducting the evaluation.  It met with the main stakeholders, present and former members of the Election Commission and Election Commission Secretariat.  Unfortunately a meeting could not be arranged with both the Chief Election Commissioner (CEC) and Secretary to the Election Commission Secretariat present. An open discussion with the two key players would have provided insight into the strengths and weaknesses of the working relationship between the Commission and its Secretariat.  The Team worked closely with the Secretariat and Commission on a daily basis collecting data and more formally submitting questions in writing.  Midway through the review the Team met with the Election Commission Secretariat to share its preliminary findings.

The Team extensively reviewed the legislative framework, all relevant UNDP and GoB documents which included work plans, budgets, and registration and voter turnout statistics.  A field visit was conducted to review staffing arrangements, facilities and equipment, procedures and volume of activity at the Upazila level. The Team also visited the Election Training Institute (ETI), to conduct a similar evaluation.  

The Team met with members of civil society, political parties, NGOs and bilateral donors and reviewed relevant secondary source materials. 

e. Structure of the Evaluation

The structure of this report is based on the Terms of Reference (TOR). The main sections include an Executive Summary, an Introduction, Main Findings including Project Concept and Design, Project Implementation and Management, Project Results. Several Annexes are included: a discussion of needed reforms beyond the scope of the project, the itinerary of the field visits and Persons and Organizations met.  

MAIN FINDINGS

I. PROJECT CONCEPT AND DESIGN

1. General considerations

PRODOCs are succinct documents that do not include details or analysis to support the proposals reflected in the list of development and immediate objectives, outputs, activities and inputs. Given the lack of documents complementing the limited wording of the PRODOC and the unavailability of most of the relevant actors, the Mission team has frequently had to infer motivations and objectives.

2. Implementation Modalities 

Project BGD/96/018 was implemented under the National Execution (NEX) modality, as it is usually the case in practically all UNDP funded projects in Bangladesh. The only exceptions to this general rule are projects that deal with political sensitive issues, (as is the case of post-conflict situations like the Chittagong Hill Tracts Project) for which the Direct Execution (DEX) modality by UNDP is frequently chosen.

Projects dealing with electoral issues often fall under this category and the Electoral Assistance Division at the UN Secretariat frequently advises that electoral assistance projects should be implemented under DEX, rather than NEX. The considerations are as follows. .  First, important stakeholders may not consider the electoral administration as impartial. Second, there might be what organizational theorists call “displacement of objectives”. An electoral administration might tend to disregard those objectives that are politically sensitive, and concentrate on the more technical activities. However, the politically sensitive components might be essential for the reform of the electoral system, which in most cases is the rationale behind the provision of electoral assistance. On the other hand, the more technically oriented components are more related to the efficiency with which the Bangladesh Election Commission Secretariat (BECS) conducts its daily business and have limited impact on the credibility of the electoral process. 

There is some evidence that this might have happened in the case of the project under evaluation. As will be discussed in further detail in the following sections, the fulfilment of objectives related to major electoral reform has been somewhat limited, and the participatory approach foreseen in the initial PRODOC was not used. On the other hand, new objectives and activities exclusively related to a greater operational efficiency of the Commission, like the development of the Electoral Commission Administrative System (ECAS), were introduced in the project.

3. Definition of the problem and project strategy 

The Project Document does not include arguments concerning strategy, in the usual sense of a detailed plan for achieving success. The PRODOC section on “Project Strategy and Implementation Arrangements” deals exclusively with implementation arrangements, and there is no mention whatsoever of a project strategy.

It is possible, however, to extricate the implicit strategy from comments included in other sections of the PRODOC and, particularly, from the way in which resources have been allocated throughout the life cycle of the project. In the case of training, there are references both to the need to train around 400,000 polling officials and 370,000 polling agents and to have more “continuous training”. The related output was to build a pool of trained electoral personnel with adequate capacity and information to carry out their respective election responsibilities, prepared well before the elections. The activities involved in achieving that output were the organization of participatory and continuous training sessions through decentralized sessions in different districts; and the training of the participants. The significant amount of funding allocated to training was divided equally in each of the three years of the project, emphasizing the idea of “continuous training”, even for polling officers. 

The same approach is found in relation to the computerization of voter rolls.  The sought-after output was the production of an electronic electoral roll, including installation of the system and conversion from the currently paper-based rolls.  Apparently, the original idea was to computerize the Voters’ list used for the 1996 election, as the total funding available for data entry was evenly divided in each of the three years. 

The Mission does not feel that the strategy, as initially formulated, was the most adequate. While it is true that by dividing evenly the training of polling officials in the period in between elections a more rational workload is established, it can be expected that the one-day training
 provided between 1997and 1999 (the years of operation of the project) would have little impact on the performance of the trainees in elections that would take place in 2001 – most of the training will be forgotten by then. Furthermore, if there were changes in the rules in the extended period between training and polling, the training would have to be repeated or complemented. It is for these reasons that in practically all cases, the training of polling officers takes place as close to Election Day as possible. 

Similar arguments can be made in relation to the computerization of the electoral rolls.  In the first place, it does not need to be conducted in such an extended period of time. For the 2001 elections, the data entry work was conducted between November 2000 and May 2001 by 77 contractors identified and selected by the Commission rather than in the three years planned in the PRODOC. After the objection period, a master was printed from the electronic database and 50 copies printed using less expensive traditional offset methods.  The idea behind the allocation of resources in the project appears to be that the computerized voters’ list was the old list used for the 1996 elections.  

We believe mainly for these reasons, so little money was spent in the initial years of the project, as the table below suggests.

             Table 1 – Project Budget and Expenses – 1997-2004







(Values in US$)

	Year
	Amount Spent1
	Amount budgeted

	1997
	318,0002
	3,082,613

	1998
	764,0002
	3,582,399

	1999
	416,000
	3,567,588

	2000
	1,133,000
	---

	2001
	1,214,000
	---

	2002
	201,000
	---

	2003
	115,000
	---

	20043
	185,000
	---



Notes:


1
Estimated values, converted from data in Taka

2
The relatively large amounts spent in these two years are explained by the expenditure of US$ 674,971 (62.4% of the expenditure in the two years) in training polling officers for the Union Parishad Elections of 1997, which the project document does not mention as a particular priority.

3
January through September only.
Expenditures concentrated, as was to be expected, around national elections. All of these suggests that a significant proportion of the under spending in the initial years of the project could be attributed to problems of design. It would have been better to concentrate the activities of the initial years in activities directly oriented to the strengthening of the BEC and its Secretariat and for electoral reform, and concentrate the funding related to training, computerization of voters’ lists and civic and voter awareness in the year immediately preceding the election.

4. Long term sustainability 

Technical sustainability can be defined and analyzed at two different levels. The first refers to the capacity of replicating the conduct of an electoral process in the same way in which it has been done in the past. There is little doubt that the BEC has already achieved this kind of sustainability as it has conducted a large number of elections at national and local level since independence – and even before – without experiencing any significant problems.  The second, and higher, level of sustainability refers to the capacity to improve the system – in the sense by being able to design and implement new and better ways of conducting the electoral process. But it is also possible to think of sustainability in a financial sense. In some countries, electoral authorities might have achieved technical sustainability, but they still face problems of financial sustainability - the inability to obtain from national sources the amount of funding necessary to conduct elections. Even more frequent is the inability of electoral commissions to obtain funding for the implementation of new and improved methods of conducting elections. 

Has sustainability been reached in relation to the four areas of concentration of the project? The situation presents some difference for the various components. Training activities are clearly sustainable in the sense of replicating the standard one-day programs for registration and polling officers. But there is little evidence of a capability to design new and better approaches. The situation is much better in the case of the activities in the area of Civic Awareness, which developed a number of innovative approaches that earned well-deserved praise form international observation missions. In a financial way, both types of activities are largely sustainable, as the GoB would certainly provide funding for them even in the absence of donor contributions.  The reason why donor continue to contribute to these activities is that they are considered as particularly important for the conduct of free and fair elections and that governments, facing difficult budgetary choices, might decide to fund these activities below optimal level. It is for these reasons that the separate proposed project document still provides significant funding for those functions – particularly for civic awareness activities.

The situation is slightly different in relation to the activities performed under the IT component.  After six years of project activities in the Information Technology (IT) area, the BEC has not incorporated in its ranks the several project specialists that have been involved in the design of the Country Database System (CDS), District Database System (DDS) and the various administrative systems nor has it set up an IT section within its organizational structure. Unless this incorporation takes place, the IT components cannot be considered as sustainable. Even if this problem is solved, it is difficult to judge – in the absence of an IT specialist in the Mission – whether the BEC has the capacity to develop the more complex systems that might be necessary if the organization decides to move to continuously updated voters’ lists and the inclusion of photographs, fingerprints and signatures in them. 

In the case of the electoral reform component, very little was done.  As to sustainability in the expanded sense – the capacity of the BEC to design and implement significant changes in the system, there probably are some limitations due more to the political sensitivity of the issue than to the capacity of the BEC. The substantial number of foreign tours undertaken by several officers and consultants should have provided the BEC with such capacity.  There are two problems in this regard, however. First, that many of the officers that participated in such tours no longer work for the BEC.  Second, most of the tours were of short duration, and the knowledge gained about the conduct of elections in other countries might have been somewhat superficial.

III. PROJECT IMPLEMENTATION AND MANAGEMENT

1. Description of Implementation Arrangements in Project BGD/96/018

As mentioned in the initial section, the Bangladesh Election Commission consists of a Chief Election Commissioner and –at present- three Commissioners designated by the President on the advice of the Prime Minister. They are assisted by a Secretariat to discharge its responsibilities. At the time the project was signed, at the field level, the Election Commission had six Deputy Election Commissioners, 83 district election officers and 487 Thana election offices with  permanent Thana Election Officers directly recruited by the Public Service Commission. In addition, prior to the election, the BEC appoints returning officers and assistant returning officers for each constituency, who in turn select the presiding and polling officers. The BEC works closely with the Ministries of Home Affairs and Information in co-ordinating voter security and voter information and education. The ETI provides a short training course prior to the elections and distributes election manuals for the returning officers and presiding officers.

The National Project Director (NPD) from the Election Commission Secretariat was responsible for project implementation as well as for co-ordinating each component. The NPD was to be assisted by a full-time UNV Project implementation specialist from UNDP, in the planning, implementation and execution of the project. The training programme and the voter education campaign of the project were to be implemented through the ETI. 

With the assistance of the unit responsible for the updated electoral database, the NPD was supposed to undertake the implementation of the voter registration component of the project. The BEC and the NPD would liaise with the key ministries, NGOs and other civil society organisations to achieve the goals of the component.

The BEC co-ordinates all project activities. The NPD reports to the Secretary, of the Election Commission Secretariat, on day-to-day project activities and updates the Commission on a monthly basis, more frequently if deemed necessary, regarding the progress of the project and the strengthening of the Election Commission as an institution. The NPD co-ordinates with the Election Training Institute for the implementation of the training programmes.

Co-ordination meetings were to be organised by the NPD with the representatives from the Ministry of Information, BTV, Bangladesh Betar, Department of Mass Communication, Department of Films and Publications, NGOs and other civil society groups for the voter education campaigns.

A technical advisory group was to be convened to co-ordinate the registration of voters and updating of the electoral database. This advisory group was chaired by one of the Commissioners designated by the Chief Election Commissioner and include representatives from the Ministry of Home Affairs, Ministry of Local Government, Local Government and Co-operatives, Bangladesh Bureau of Statistics and the six Divisional Commissioners as members. The NPD assisted by the consultant on voter registration processes, would act as the ex-officio secretary of this group. The recommendations of this group would then be submitted to the Commission for approval and implementation.

2. Issues of Management and Implementation 

The project experienced difficulties on several fronts, all of them sufficiently severe to require specific and detailed analysis. However, given the time limitations, the Mission can only superficially describe some of the main problems.

The first problem faced by the project was the large number of changes in the key position of National Project Director (NPD)—eleven times throughout the life of the project. Although other positions rotated less frequently, there were at least three changes of Project Implementation Specialist
 (PIS) and several key positions (PIS, Systems Manager, and Systems Analyst) remained vacant for long period of time. Although the project was signed in March 1997, the first NPD was only appointed in September of that year. The next appointment was that of the Institutional Development Specialist
 and was made only in April 1998, more than one year after the signature of the project. A small team of one Development and Planning Expert and two junior National Consultants in Voter Registration joined the project in August 1999. The national IT team (Systems Manager, Analyst, Programmer and Engineer) joined the BEC in January 1999 as well as the first PIS of the project. Although nearly two thirds of the initial timeframe of the project had lapsed, almost no personnel had been incorporated into the BEC or BECS. In June 2000, three months after the projected end of the project, an international Consultant joined the BEC, and remained in the Commission until September 2002, for a total period of 27 months. At the time of his arrival, two additional computer operators joined the project, and the three drivers and the two (MLSS) previously funded by the GoB were incorporated into the budget of the project. The Mission feels that given this description no further comments are required..

The relation between the constitutionally independent Electoral Commission, and a Secretariat whose staffing is done by the Establishment Division under the Prime Minister
, is anomalous. A more usual set up would be for the project staff to work through the more technical bodies, like the Secretariat. However, for reasons that the Mission has not been able to reconstruct, the relation of the international IT consultant with the BEC was much closer than that with the Secretariat. The BEC relied on the support of the project, which seems to have created some resentment in the Secretariat.  By that time, practically all national and international staff of the project were IT personnel, which in part explains the tendency to expand activities in those areas. 

In late 2002, there was a detailed personnel review that provides relevant information on the management of the project and points out several problems. According to the report, some of the areas where improvement appeared to be necessary were:
1. Effective use of funds for (and time of) the consultants; 

2. Lack of utilization of a number of studies carried out with project consultants in the past

3. Inconsistencies between job descriptions and the actual tasks performed; compounded by unclear reporting lines, which reduced respect for activity targets;

4. Frequent transfer of the National Project Director (11 different directors in the lifetime of the project;

5. Vacancies in a number of key positions. At the time of the review there was no Project Implementation Specialist (a key position  vacant for a full year) and only a part-time National Project Director, thus the international consultant supervised many other activities outside his ToR as an IT Consultant.  A similar problem happened with the Systems Analyst.

Quality of Monitoring and Backstopping  

The system for project monitoring is established in PRODOC and TAPP calls for: 

· Detailed work plans indicating time frames and division of responsibilities for each activity within one month after signature of the TAPP.

· A joint review by the executing agency and UNDP at least once every 12 months, the first such meeting to be held within 12 months of the start of full implementation. 

· Annual Project Report (APR) prepared by the National Project Director and to be submitted for review at each tripartite review meeting. Moreover, APRs may be requested, if necessary, during the project.

Nevertheless only four tripartite reviews occurred. On 11 March 2004, on 6 June 2002, on 9 April 2001, and on 12 December 1999. The project began in July 1997 and the first tripartite meeting took place 30 months later, instead of within the first 12 months as indicated in the PRODOC. APRs were prepared for each of these meetings, but gave little indication as to the cause of delays in project implementation.  Given the sluggish execution of the project, after seven years only a little more than half the money had been spent, clearly the Secretary of the Election Commission Secretariat should have convened these meetings more frequently.

Since the start of project there has been two revisions of Technical Assistance Project Pro-forma (TAPP).  The GoB prepared the first TAPP in March 1997. The GoB revised TAPP in May 2000 and produced the second revision in February 2004. Budget revisions took place as necessary and in accordance with NEX project guidelines. Since the start of the programme there has been some variance between the stated objectives of the PRODOC and the successive TAPPs, and over time these gaps widened. Yet there has never been a full reformulation of the PRODOC.
According to the UNDP Programming Manual a NEX project at some point must come under an in-depth comprehensive evaluation by an external team of qualified experts.  In the original PRODOC a mid-term evaluation to assess progress of the project, examine results of the inputs purchased and/or implemented up to this point was budgeted at US$ 100,000 to be conducted by no more than four individuals and completed within three weeks of convening - 12 working weeks.  Only in January 2005, with the writing of this report did that occur and the three-week project evaluation was combined with that of development of a PRODOC.  Although no mid-term review took place, prior to this evaluation UNDP in August 2003 recruited an independent expert to conduct a pre-evaluation of the project’s information technology component and in late 2002 an independent consultant produced a Personnel Review of the project. In August 2002 the GoB, Ministry of Planning, Implementation and Monitoring Department evaluated the programme.  
The slow rate of implementation, the widening gap between the original PRODOC and the revised TAPPs shifting objectives should have been red flags that closer monitoring was needed.  At the very least, an in-depth evaluation should have taken place within the first three years.  An evaluation, carried out prior to the 2001 elections would have helped frame what could be accomplished in the period prior to the elections, and the planning and long-term programming required after the elections. An officer of the Electoral Assistance Division of the Department of Political Affairs of the UN Secretariat (UNEAD) visited Bangladesh prior to the 2001 elections, and prepared a report that includes some comments relevant to the subject.

IV. PROJECT RESULTS

As it has been mentioned several times, there has been a shifting in the development and immediate objectives, as well as in the related outputs and activities throughout the seven-year cycle of the project.  The table below describes the changes introduced (text eliminated – stricken, text added, underlined)

	Project Document – March 1997
	Approved TAPP – February 2004 

(Changes in relation to Project Document)

	          Development Objectives
	

	The specific development objective of this project is to assist the Election Commission to institutionalise an efficient and transparent electoral system. Taking a broader perspective, the project is seen as an important input into the GoB's efforts to strengthen the democratic process in Bangladesh, so that all future elections, including by-elections, local government elections, national parliamentary elections and presidential elections, are conducted in a free and fair manner participated by all. 
	The specific development objective of this project is to assist the Election Commission to institutionalise an efficient and transparent electoral system. support Bangladesh to establish and institutionalise democratic practices through a continuous and transparent election system. Taking a broader perspective, the project is seen as an important input into the GoB's efforts to strengthen the democratic process in Bangladesh, It aims to support the Election Commission so that all future elections, including by-elections, local government elections, national parliamentary elections and presidential elections, are conducted in a free and fair manner participated by all.

It aims to incorporate setting up computerized database in each election district where voters’ lists will be continuously updated and copies of such updated list will be maintained in the central database with the provisions of establishing in the future, linkage among all the data bases so that the whole system is brought under a network.

	          Immediate Objectives
	

	1
Initiate reform of the electoral system by strengthening the Election Commission’s technical capacity for greater operational transparency;
	Initiate Reform the electoral system by strengthening the Election Commission technical capacity in order to create greater operational transparency. Provide and implement automation systems to support the nationwide operational transparency. One such very important system that supports operational transparency is the national voter database. Provide the automation tools for the Election Commission and its Secretariat to improve their ability to respond to their daily routine tasks. In addition, implement new technology to further improve the transparency of the Election Commission to the electorate.

	2. 
Develop the Election Commission's substantive capacities for oversight of election processes.
	Eliminated

	3. 
Strengthen the role of the Election Training Institute in order to train the polling officials, the electoral enquiry committee, party polling agents, election observers, and civic and voter education agents
	No changes

	4. 
Create mass awareness of the electoral and democratic processes of the country by providing the voters with relevant information to allow them to vote effectively, with special emphasis on women and other sections of the population who have hitherto not participated in elections to their fullest extent
	Support the Election Commission to Create mass awareness of the electoral and democratic processes of the country by providing the voters with relevant information to allow them to vote effectively, with special emphasis on women and other sections of the population who have hitherto not participated in elections to their fullest extent


We will describe, discuss and evaluate the results achieved by the project in relation to each of its immediate objectives.  In order to facilitate the analysis we have grouped somewhat differently.  According to the initial PRODOC, the short names that could be used for each objective are:

1. Reform in Strategic Areas, which includes rather heterogeneous activities that can be better subdivided in two areas: (a) Electoral Reform, and (b) IT component.

2. Developing EC’s capacities for oversight that will not be discussed as very few activities were undertaken, and it was formally eliminated in the TAPP revision.  

3. Training

4. Civic Awareness

Reform in strategic areas: Electoral Reform

The first of the immediate objectives of Project BGD/96/018 was to “initiate reform of the electoral system by strengthening the Election Commission’s technical capacity for greater operational transparency” and its success measured by the degree with which a strengthened Election Commission with transparent operational procedures functioning efficiently and sustainably.

As mentioned above, the first two outputs are related to what generically might be called the “IT component” of the project.  This will be discussed in the next session. However, the Objective and the Success Criteria do not match output 3 and output 4, which attempt to initiate reform of the electoral system.  Much needed internal reform and a legal statute defining its organization, structure, appointment, duties and function and relation with its subordinate bodies would have been more compatible with the immediate objective and would have helped to improve transparency of operations, as would the adoption of internal rules of procedure. But they were not included as potential outputs.

Rather, Output 3 involving the Organization of a National Election Conference with all the relevant stakeholders was included in both the original project document and in the TAPP.  In the original project document $US 50,000 was budgeted for the conference. Seven years later, in the latest TAPP $US 40,000 (Lakh Taka. 24.00) remains in the budget for the Conference.  The original concept has been modified but it remains essentially the same.  Instead of a National Election Conference, in the TAPP it is reformulated as six Division level workshops/ conferences on elections.  The participants remain the same, political parties, civic institutions, NGOs and representatives of relevant Government agencies and local bodies.  The main difference is that the Workshops/Conferences will include representatives from the relevant Government Agencies and local bodies. The inclusion of government representatives of course would be necessary for there is to be any practical implementation of the recommendations.  Although Output-3 only calls for recommendations based on the report of the conference to be produced, section on Staff in the PRODOC states that committees will be formed to address the recommendations of the National Election Conference.  It should be assumed that the purpose of the conference was not to produce recommendations but to use those recommendations to reform and improve the electoral system. Seven years into the project the National Election Conference still has not been held either as a National Election Conference or as six Divisional Conferences even though funds are available.
The justification included in the original PRODOC states that “as the overall rules stand now, there is no doubt that the overall structure of the electoral system is consistent with free and fair elections. However, some additional measure can be introduced to improve the transparency and fairness of the process.” It should be expected that the selected participants in the National Conference: civil society, opposition parties, the media would have views on those measures that could be taken, which would include reform and restructuring of the electoral commission and the issue of independence, credibility and that would include the nomination process of member of the election commissioners, financial independence, and the role and status of its subordinate body the Commission Secretariat. However, an interactive, participatory process might publicly expose weaknesses in the system, and it should be no surprise that this activity has been indefinitely deferred. 

Output 4 called for New Code of Conduct, revised as necessary to control and prevent pre-polls irregularities more effectively has been achieved.  Instead of adopting a new code of conduct, amendments were made to the existing code of conduct. This, however, has not been a participatory process as set out in the original PRODOC.  There has been no evidence of the Commission working with political parties to expand and develop new rules of conduct, particularly those pertaining to the adjudication of grievances, such as the barring of women from voting. Aside from producing a gender-disaggregated electronic electoral database, not much emphasis has been given to the special needs of women, or for that matter minorities or disadvantaged groups such as floating populations. Although similar concerns are found in most countries and certainly not limited to less developed countries, in a country such as Bangladesh, other equally as compelling concerns often take precedence, and unless specific focus is given to less advantaged groups, this issue could easily fall off the agenda.  

Rather than a participatory approach as envisaged in the PRODOC, the Chairman of the Election Commission recruited a national Legal advisor to work with the Commission.  This process neither involved the legal cell of the Secretariat, nor created a broader forum for open discussion.  Only in the 2nd Revised TAPP was position of National Legal Advisor incorporated in the document to regularize his recruitment. The Legal Advisor worked 20 months with the project and recommended electoral legal reform, provided advisory opinions on laws and ordinances and performed other legal services as requested by the Chairman of the Election Commission and the Commission. 

Although included in the PRODOC the sum of US$ 36,000 was allocated for an “Unspecified National Consultancy”, considering that this is one of the four major outputs of the project, Terms of Reference for either a national or international legal advisor should have been included in the PRODOC.  Clearly the project would have benefited from the inclusion of such a post.  Moreover, the lack of clarity on this issue, as is apparent from the project documentation, led to disagreements between the Secretariat and the Commission, on duties, responsibilities and reporting responsibilities.

The major electoral reforms enacted in 2001 law upon the advice of the Legal Advisor were: 

· Registration of Political Parties: Although not mandatory, a provision for the registration of Political Parties. (The Representation of the People Order, 1972; P.O. No. 155 of 1972; Article 20.)

· Code of Conduct for the Political Parties and Candidates: Substantial revisions were introduced. 

· Filing of complaints: The adoption of the High Court as Court of First Instance, and the abolition of the Election Tribunal created by the original 1972 Law.  (The Representation of the People Order, 1972; P.O. No. 155 of 1972; Articles 42 & 44 amended and Articles 52,53,54,55 & 56 deleted).

· Election Expenses: Campaign spending by a candidate been increased from Lakh Taka 3 to Lakh Taka 5. (The Representation of the People Order, 1972; P.O. No. 155 of 1972; Article 44[b] amended.)

The President, in accordance with Article 93 of the Constitution of the People’s Republic of Bangladesh, enacted the abovementioned amendment through Ordinances after the Government had been dissolved and a caretaker government installed in 2001. These amendments were later adopted into law by the Parliament. These amendments correspond the activities 4.2 through 4.4 in the PRODOC: “Establish guidelines regarding the process by which grievances are to be dealt with in an orderly and timely manner”; “Reformulate the role and the number of magistrates in the Tribunals and at the Inquiry Committees”; and “Submit the revised code of conduct to the Election Commission”.

Guidelines had not been prepared, but instead amendments were incorporated into the law that pertained to the filing of petitions and the judicial bodies deciding on electoral claims and appeals.  Whether the approach taken, the elimination of the Electoral Tribunal improved the system of justice is debatable.  The national Legal Advisor recommended in 2001 that the Election Tribunal be replaced by the High Court.  The Election Commission accepted this recommendation and first by a presidential ordinance and later by the Parliament the amendments were incorporated into law.  Election Tribunals were comprised of District Judges appointed by the Election Commission and viewed as more susceptible to local pressure than would be the High Court.  

Although the High Court is required to conclude the trial as expeditiously as possible or within six months from the date the petition is filed.
 This frequently does not happen. Table 2 provides a summary of the results that were contested in the 2001 elections.

Table 2 – Processing of Petitions by High Court

(2001 General Parliamentary Elections)

	   Petitions with High Court
	
	7

	   Appeals pending (1 ruling in favor of the petitioner)
	
	7

	· Petition rejected 1-3 months
	(5)
	

	· Petition rejected 3-6 months
	(7)
	

	· Petition rejected 6-12 months
	(0)
	

	· Petition rejected 12 months or more
	(4)
	

	   Total number of petitions rejected and not appealed
	
	16

	   Not accepted for consideration
	
	1

	                      Total number of results contested
	
	31


According to the information provided by the Election Commission for the 2001 parliamentary elections, 31 petitions contesting the results were filed with the High Court. As of January 2005, three and a half years after the elections had been contested, 14 cases are still pending—seven with the High Court and seven with the Court of Appeals. The High Court ruled against the petitioners in 16 cases and those cases have not been appealed, and in one case it did not accept the petition for consideration. In only one case the High Court rule in favour of the petitioner. On 14 September 2003 the Court declared the results of the election in constituency 129 Pirojpur null and void.  Mr. Allama Delawar Hussain Syedi of Jamaat-e- Islami, the candidate the Returning Officer declared as elected and holds the seat in Parliament then filed an appeal with the Appellate Division.  Appellate Division stayed the decision of the High Court, and the case is still pending. Although the case is currently with the Court of Appeals, the candidate, Mr. Sudhangsu Shekhar Halder of Bangladesh Awami League, who filed the election petition no. 10/2001 to the High Court on 14 November 2001, has since died.  Even if the Appellate Court rules in favour of the Awami League candidate, and a new election is called, more than 2/3 of the mandate has already expired.  Except to establish legal precedent, such a ruling at this point in time would be largely irrelevant.  Considering the slow disposition of cases, and rulings generally are not in favour of the petitioner, there is little encouragement to contest results regardless of the merits of the case. 

Reform in strategic areas: IT Component

One of the outputs foreseen in the initial project document in the field of Information Technology (IT) was the building of a gender-disaggregated electronic electoral database, maintained by an MIS system and trained operators. A second related output was the development of an action plan for a systematized process of voter registration and updating of computerised voters’ list for entry into the database. The long term purpose of these two outputs was to move from the compilation of voters’ lists based on periodic enumeration to a continuously updated voters’ list, with the capacity to search for multiple registration and verify the data provided by voters – if possible to relate the voters’ list with other official sources of information such as Civil Registers.

This can be confirmed in the successive modification of objectives and outputs that took place through the extensive life of the project. The initial development objective did not mention IT issues, and referred exclusively to the institutionalization of “an efficient and transparent electoral system” so that future elections “are conducted in a free and fair manner participated by all.”  Seven years later, after several revisions, the TAPP approved in February 2004 states as a development objective that the project “aims to incorporate setting up a computerized database in each election district where voters’ lists will be continuously updated and copies of such updated list will be maintained in the central database with the provisions of establishing in the future, linkage among all the data bases so that the whole system is brought under a network”.  

The immediate objectives of the February 2004 TAPP emphasize the relationship between continuous and automated systems and transparency.  The project will “provide and implement automation systems to support the nationwide operational transparency.  One such very important system that supports operational transparency is the national voter database. … In addition, implement new technologies to further improve the transparency of the Election Commission to the electorate.” Extrapolating creatively, the immediate objective also provides for “the automation tools for the Election Commission and its Secretariat to improve their ability to respond to their daily routine” 

In terms of personnel inputs, the project included a Voter Registration Specialist (International) for 12 months, supported by two junior National Consultants, two computer operators and a small team of System Design Specialists (National) for 36 months. There were some differences in the implementation. It seems that in the initial stages there were plans to replace the Voter Registration Specialist and contract the work out to an International firm
. However, the final decision was to substitute the Voter Registration Specialist with an IT Consultant with more experience in IT project management than in voter registration systems. He worked with the project for a total of 28 months, longer than originally anticipated. The participation of the national consultants was similarly longer than originally foreseen. The position of Systems Programmer has been funded by the project for 72 months.

The project also funded an extensive computerization of the BEC. Two servers, five heavy-duty printers and 72 work stations at HQ, and installed PCs, with the corresponding printer, furniture, air conditioning at 80 District Offices which in the last case, have only been recently completed.

At the time of the evaluation, the voter lists used for the 2001 election had been transcribed into electronic files (the activity was conducted by 73 independent contractors). The data for the 75 million registered voters has been divided in 83 electoral districts, reproduced in as many compact disks (CDs), containing an average of 700/800,000 names each. The CDs are available in two formats: .pdf format (which allows users to view the voter lists by voting area) and .dbf (which permits users to perform statistical analysis). The Election Commission Secretariat sells the CDs for 400 Taka each.

The project developed the software needed to handle the voters’ data included in the CDs, and provide 80 districts with the required hardware, furniture and related accessories
. The procurement process of additional equipment (photocopier and voltage stabilizers) is in an advanced stage and will be completed by the end of January 2005. In the case of the Central Database System (CDS) the procurement process is in a similar advanced stage of implementation.  

The specialist who reviewed the IT component in August 2003 “is satisfied the DDS is well designed and will prove to be a reliable system, based on the examination of the code and programmer comments. The thoroughness of that work will ensure that in the case of eventual staff turn-over and hand over to a future BECS Department or Branch, future technicians will see and be able to maintain the software by following that methodology”. In other words, the DDS software is adequate and sustainable. 

The original version of the CDS software was based on Object Oriented Programming (OOP) in Visual FoxPro.  At a later stage it was decided to purchase two Oracle servers.  Agreements are being signed with the selected bidder and UNDP/BECS for the procurement of the hardware and software for the new CDS and should be finalized by the end of January 2005. The IT evaluation of 2003 was confident that the CDS would perform equally as well in the Oracle server as the DDS does on the DEO PCs, using compatible programming developed for the DDS.

The project developed a significant amount of software related to the EC administration.  An EC Administrative System (ECAS) provides for the automation of the daily activities of the EC Secretariat. A Personnel Management Information System (PMIS) supports the Human Resources Department. An EC copy center (ECCC) with two heavy-duty copiers will provide critical support before and during elections. An Election Result Updating System (ERUS) was developed to automatically update the election results and statistics on election returns. The Union Parishad Election Information System (UPEIS) is designed to provide quick and reliable information on the 4496 UP elections.  The Pourashava Elections Information System (PEIS) will do the same for the 256 Pourashavas. A Nomination Processing Database System (NPDS) was set up to provide an efficient method of managing the nomination forms and related activities. Last, the IT component contributed to the development of the Election Commission Information Center (ECIC) a web based application, which is the basis of the EC website. This site provides information on the EC and the electoral system in Bangladesh. 

Slightly more controversial was the installation of the EC Secretariat Security System, consisting of two doors with electro magnetic security systems that control unauthorized access to BEC’s premises and the funding of a Security Chief.

Comparing the intentions of the initial project document with the effective outcomes seven years later, it is clear that one of the two main initial objectives - the building of a gender-disaggregated electronic electoral database, maintained by an MIS system and trained operators – has been achieved, as the entire voters’ list used for the 2001 elections is now in computerized form. This is the first time in Bangladesh that voters have been able to easily check that their names are on the voter roll before the election. But little seems to have been done in changing the way in which the voters’ lists are compiled.  A system still needs to be developed to efficiently update on a continuous basis the voters list.  The “action plan for a systematized process of voter registration and updating of computerised voters’ list for entry into the data base” does not seem to exist – at least, the Mission members had not received it or found evidence of it in the documentation consulted. 

From the evaluation team’s interviews with members of the EC Secretariat and election officials in Manikganj, it can be inferred that the model in mind is based on citizens going to BEC offices to register to vote.  Election Offices are in the process of being established at the Thana level, which would reduce the travel time for many citizens interested in registering to vote. The experience in other countries suggests that few citizens spontaneously register to vote when they reach voting age, or report a change of address or name to election officials updating the voter register, even if public awareness campaigns are conducted. Guatemala established Election Commissions offices at municipal level, but in non-election years statistics revealed that in 72 percent of the offices only one citizen or no citizens showed up to register to vote. In Pakistan, prior to the introduction of the national ID card, the situation was similar. Conversely, just prior to the elections, citizens register to vote in large numbers. In non-election years, the workload is low and staff under utilized, and in election years the staff cannot cope with the large number of voter registration applicants and special measures are needed.   In other words such systems are highly inefficient.

Similar patterns could be expected in Bangladesh. The Team visited Savar Municipality.  In that municipality 353,777 voters out of a total population of 595,973 were registered for the October 2001 parliamentary elections. Given the size of the population, each year an additional 10,000 citizens could be expected to reach the age of majority. For the 2003 Municipal elections, the 2001 voters’ list was used, and supplemental pages added to include new voters. Based on the population of the municipality, an estimated 30,000 voters should reach voting age in three years, or some 800 voters each month.  . For the 2003 Municipal elections only 1,300 new voters registered, the majority of those voters some 1,000 registered in the month before the election. Leaving aside the month prior to elections which is atypical, the average number of registrants was less than 10 per month, about one percent of the ideal number of registrants for an optimally functioning permanent voter registrar.

The specialist that reviewed the IT component had similar reservations regarding the approach.  He noted, “It is difficult to mobilize people to do this (motivating citizens to register at either District or Assistant Registration Offices)”. Instead he suggested (see Graph) starting with a matching loop process to cleanse the rolls of duplications, and then concentrating efforts on registering new voters each January.  Included in the programme is a public awareness campaign using mobile vans, and having the registration forms available and processing those forms including claims and objections at all Post Offices.  As a verification of the accuracy of the register, he proposed “enumeration with a difference” enumerators go door-to-door with printed sections of the voters roll, without showing the list of names, confirm the names of eligible voters living in the household, then verify that the details are accurate in the register. Although simplified, the process is still based on a door-to-door enumeration. As the specialist document states: “The list is carried in the field to facilitate verification of details including spelling of names, etc.”

Figure 1- FLOW CHART OF EXISTING ROLL UPDATE






















Cycle repeated every 5 years but without benefit of previous rolls, which are discarded.
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A second use of a database in a continuous system is to check new registrants against the database to avoid double registration. Unless this step is undertaken, moving from a manual to a computerized voters’ list is conceptually not too different than moving from a handwritten address book to a mammoth Palm Pilot. Checks can be based in using several alphanumeric fields (name, name of father, date of birth, etc) employing fuzzy matching techniques, or on the new Automatic Fingerprint Identification Systems, nowadays employed in several countries. Using the alphanumeric fields in the DDS database, matching is now only possible at District level. Only after the two Oracle servers are installed would it be possible to perform such checks at national level.  It does not seem that such checking is being undertaken in a systematic manner at District level. In any event, the implementation of such an approach does require field analysis of potential matches, and this a highly labor intensive task, given the large number of false registrations that are believed to exist in the Voters’ List
. 

The two initial outputs as defined in the PRODOC were to develop 1) a gender disaggregated electronic electoral data base, maintained by an MIS system and trained personnel and 2) to produce recommendations and action plan for a systematized process of voter registration and updating of computerized voters’ list for entry into the data base. The first one has been achieved, but the second one has not.

In the TAPP the major objectives of the IT component had been reformulated three years after the original document had been approved.  These reformulated programme objectives are to: Reform the electoral system and strengthening the Election Commission in order to create greater operational transparency. Provide and implement automation systems to support the nationwide operational transparency. One such very important system that supports operational transparency is the national voter database. Provide the automation tools for the Election Commission and its Secretariat to improve their ability to respond to their daily routine tasks. In addition, implement new technology to further improve the transparency of the Election Commission to the electorate.

As mentioned above, the database and all the administrative automation tools are now available. However, it is arguable whether they have significantly increased the transparency of the electoral process. The only practical present use of the database is for voters to check their names and for political parties to have a more flexible instrument for canvassing and planning. It is a minimal increase in transparency that scarcely justifies the amount involved. The administrative automation tools possibly made the BEC more efficient, but have nothing to do with transparency. 

It should be mentioned that the rate of implementation has been extremely slow. The DDS and the equipment for the District Offices was recommended by the Technical Advisory Group
 on December 1999 and included in the first revised TAPP in early 2000. The task will only be finished by the end of January 2005, when the installation of equipment in last remaining district offices will be completed.  It should also be mentioned that the IT consultant left behind very little documentation, other than that specifically related to the software development.

The way in which the investments already made can contribute to the strengthening of the electoral system probably is not – at least in the short run – by moving from District to Upazilla level database systems. It is rather by reviving the initial Output 2 and developing recommendations and actions plans for an improved registration process. Proposals with that goal will be included in the project formulation.

Support to Training

Immediate Objective 3 of Project BGD/96/018 was to “strengthen the role of the Election Training Institute in order to train the polling officials, the electoral enquiry committee, party polling agents, election observers, and civic and voter education agents.” The Success Criterion required that “all the officials involved in the conduct of transparent elections adequately trained two weeks prior to the elections to carry out their responsibilities.”

The first output consisted in recommendations for the reform of the training programme through extensive feedback from the polling officials, NGOs and women's organizations involved in voter education and local observation, party polling agents, and the electoral enquiry committee. The ETI was asked to organise six division-level participatory workshops of polling officials, local observers, voter education personnel, and the electoral enquiry committees to identify training needs and shortcomings of the existing training programme; and to prepare a report based on the feedback and submit to the Election Commission. The activity was completed in 1999 at a cost of Lakh Taka 18.2. The personnel review conducted in August 2002 however points out that “since then, the project has not witnessed any activity for conversion of the findings from those 14 workshops (participated by 762 officials) into action toward finally modifying the training on elections.”

The second output involved preparing a completed set of revised and additional training materials and election manuals, with special regard to gender-sensitised content.  Again, the activity was completed, and approximately 100 millions of Electoral Manuals, Instructions, Codes of Conduct, Guidelines posters, Leaflets, Stickers, ID cards, etc, were produced and distributed during the different level elections and Nation wide Voter registration since the project started
.

The third output involved the availability of a pool of trained electoral personnel with adequate capacity and information to carry out their respective election responsibilities, prepared well before the elections. A total of 1,589,839 electoral personnel have been trained since September 1997 in different level elections.  This impressive number should be placed in context: 99.88% of them (1,587, 950) were trained in countless repetitions of one-day programs related to registration or to polling, of limited complexity.  Approximately one half of the remaining trainees have been provided basic computer and office computer training.

The only programmes that might have a slightly higher level of content are the following:

Table 4 – Other types of training1
	Title of Training
	# Participants

	Training/Conference abroad
	132

	Orientation program for updating electoral rolls
	200

	Election Management Training
	144

	Orientation Programme
	200

	Election Management Training
	144

	Training of Trainers
	1

	Training on Trade Aid
	1

	Upazilla Level Staff Training3
	300

	Election and Project Management (July 2004)
	18

	
	1,201


         Notes:   1 Annex A of “Plan & Progress and Status of the Project BGD/96/018”


              2 The number is inconsistent with more reliable information from other sources


3 A recent training program on “Office, Financial and Election Management” was addressed to Steno typists (288 out of 301 participant), Voter Education Unit Assistant, Computer Operators, Store Keeper, Cataloguer, which does not suggest a high level of specialization.

Although journalists, NGO personnel and similar categories might have been present in some of the training programmes addressed to registration and polling officers, there have not been specialized programs addressed to them, and it is difficult to estimate numbers.  In any event, their participation is not mentioned in any of the programs that have taken place since 2001.  There are no indications of a gender sensitivity in the training, although our information might be incomplete.

A second and difficult problem is the seasonality of election activities, which is quite evident in the case of training activities, as shown in Table 6:

              Table 6 – ETI - Number of Trainees – 2002 through 2004

	
	
	
	
	
	
	
	
	
	

	
	2002
	
	2003
	
	2004
	

	
	Jan
	0
	
	Jan
	173,595
	
	Jan
	297
	

	
	Feb
	2,424
	
	Feb
	168,518
	
	Feb
	1,464
	

	
	Mar
	0
	
	Mar
	171,395
	
	Mar
	101
	

	
	Apr
	32,638
	
	Apr
	0
	
	Apr
	32,725
	

	
	May
	0
	
	May
	0
	
	May
	563
	

	
	Jun
	0
	
	Jun
	0
	
	Jun
	2,614
	

	
	Jul
	0
	
	Jul
	0
	
	Jul
	3,787
	

	
	Aug
	0
	
	Aug
	2,589
	
	Aug
	0
	

	
	Sep
	0
	
	Sep
	0
	
	Sep
	3,710
	

	
	Oct
	8
	
	Oct
	0
	
	Oct
	7,088
	

	
	Nov
	8
	
	Nov
	0
	
	Nov
	0
	

	
	Dec
	0
	
	Dec
	0
	
	Dec
	179
	

	
	Total
	35,078
	
	Total
	516,097
	
	Total
	52,528
	

	
	
	
	
	
	
	
	
	
	


The BEC does not seem to frequently use training opportunities offered by other institutions.  The only cases the Mission has been able to identify are two officers were trained in two commercial organizations (BIAM and Daffodils Computers) at a total cost of Lakh Taka 1 (approx. US$ 1,660). We do not have information on the specific kind of training they received.

The PRODOC included amounts for study tours. Although the Mission did not analyse in depth this component, the evaluation conducted by IMED contains substantial information. Table 7 summarizes the information:

Table 7 – Study Tours by BEC staff

(Cost in Lakh Taka)

	Country
	Years
	# Tours
	# Persons
	Cost

	UK
	1998 and 2000
	2
	7
	14.7

	Australia
	1998 and 1999
	3
	9
	21.9

	India
	1999 and 2001
	3
	12
	14.3

	Thailand
	2000 and 2001
	3
	12
	12.5

	                            TOTAL
	11
	40
	63.4


The evaluator from IMED identified three irregularities: (1) that some officers had participated more than once in the study tours, (2) that officers from IME, ERD and the Planning Commission had not been invited to participate (which should have been done, according to the TAPP) and (3) that 8 project consultants were enlisted for the foreign tours at different points in time, as follows:

Table 7 – Study Tours by project consultants

(Cost in Lakh Taka)

	Country
	Years
	# Tours
	# Persons
	Cost

	Australia
	2001
	1
	1
	1.7

	India
	1999 and 2000
	2
	7
	8.7

	                            TOTAL
	3
	8
	10.4


Last, according to Output 4, branches of the Election Training Institute should have been established in the 6 divisions, to provide decentralised training to election personnel. This did not happen.

The achievement of the training is significant in terms of numbers, but quite modest in terms of scope. There is little doubt that the training activities were technically sustainable even before the beginning of the contributions of the project.  It does not seem that significant methodological or other type of improvements had been introduced, and the contribution of the project has been to make the activity financially sustainable.
Voter awareness 
Immediate Objective 4 attempted to create mass awareness of the electoral and democratic processes of the country by providing the voters with relevant information to allow them to vote effectively, with special emphasis on women and other sections of the population who have hitherto not participated in elections to their fullest extent.  It was expected that it would result in a high turnout of voters, including the section of the electorate beyond the Thana level.  Women and minority voters would be able to mobilise to vote freely

In 2001, 75.59 percent or 56 million voters cast ballots.  Leaving allegations of vote rigging aside, this number represents a significant turnout.  As an indicator, however, it is flawed, turnout alone should not be a criteria to measure success of a voter education campaign.  It possibly only could measure of motivation to vote, a more systematic study should be made to determine voter awareness, understanding of voting procedures and the purpose of the exercise.  

The first output was the production of Voter information material for TV, radio, print media, and folk media, as well as the distribution of posters, flyers, leaflets, and other printed material through government and non-government channels. The second, and quite related output, was the establishment of a systematized voter education programme through linkage between the Election Commission and NGOs and other civil society institutions, which took place in the case of the 2001 elections.
In a study commissioned by the Election Commission,  “Democracy and Popular Aspiration an Analysis of Voter Awareness Survey in Rural Bangladesh”, the principal findings are: 

· Printed material, booklets should be reviewed by experts and academics to ensure that the messages are clear, use larger pictures and more distinct graphics including color cartoons. 

· Distribution of materials should be through Union Parishads.

· Care should be taken that all NGOs are involved in the distribution process rather than a limited number.

· A variety of media should be used and the study found folk songs to be particularly effective with the rural communities.

· Messages and booklets should be pre-tested in both urban and rural communities.

The overall conclusion despite some shortcomings is that the programme should be continued and expanded by the Election Commission in a more organized manner.  The EU Observation Mission to the 2001 elections supported these conclusions and found the dramas and folk songs played a positive role in enhancing voter awareness, particularly in the rural areas. EU long-term observers complimented the Election Commission on efforts made to target women voters.   But added that although this campaign did well explaining the rights, responsibilities and purpose of voting, it failed to explain electoral procedures. The EU, in its recommendations noted that voter education activities should be further developed and not limited to the period prior to the elections.  This observation certainly supports the Electoral Training Institutes proposal to bring voter awareness to students, grades 10-12. A programme targeting youth, just under voting age would do much to encourage the youth to register to vote.

The project supported production of voter education materials for TV, radio, and folk media through government and non-government channels between 1997 and to-date. These efforts should continue, and care should be taken to include a broad range of NGOs, so not to build in bias into the project. The Election Commission could also support local production of materials, as long as it ensures that the message is accurate and not biased. 
The third output focuses on those sections of the electorate who have been disadvantaged in previous elections, either nationally or in specific constituencies, such as women, educated, informed, and mobilized, through participatory voter education programmes, with feedback of their specific experiences in previous elections, to vote freely, and without influence. It planned to organize intensive door-to-door campaign by women volunteers to encourage people to allow women to vote; organize, educate, and mobilize women to vote; educate men about women's voting rights; organize frequent informational meetings in the homes of local influential persons to educate community about voting and voting rights; organize video showings, folk theatre and other cultural forums for voter education programmes; and organize participatory meetings with women and disadvantaged groups to find out why they have not been able to vote in the past, and to adjust voter education programmes accordingly.

Eliminating the printing of brochures and materials for the National Conference, in the original PRODOC US$ 593,700 was allocated for voter/civic education.  In the second revised TAPP, US$ 592,250 is allocated for the production voter information material and $US 153,200 was earmarked for the Bangladesh Election Commission to conduct a voter education programme in collaboration with Civic Society Organizations, NGOs and other stakeholders.  The results of the last output seem to meet satisfactorily the success criterion defined in the PRODOC.

V.
Materialization of contemplated and non-contemplated risks

The risks anticipated in the project document were defined as follows: 

“There is a risk that the activities undertaken in this project may not be perceived as being fair and neutral by all parties concerned. The risk should be minimised by ensuring dialogue with the political parties and NGOs and consensus of all parties involved. 

Also, without quality management it will be impossible to realise the objectives of the project: ‘free, fair, and effective elections’. The electoral database, for example, is not in itself a goal of the project. It is simply a tool to realise an improved electoral roll, which may not be possible without effective linkages to transfer and update information to the database; the voter education programme also must provide relevant, effective, and unbiased information to help voters to vote freely and effectively.”

The first risk did not materialize.  The Mission did not find evidence that relevant stakeholders perceived the project’s activities as not being fair and neutral.  This was probably helped by the fact that very few, if any, of the activities involving the participation of political parties took place, and the activities of the project concentrated mainly in safe, technical areas.  The training and voter awareness activities have not received significant criticism, except in the sense that some of the graphic posters developed might scare illiterate voters, rather than attract them. 

The second risk did materialize. The database remained as a tool with limited use, without effective linkages to transfer and update information to the database.  The registration system is still based on enumeration even if now it can be conducted, in the words of the IT component reviewer “with a difference”. There is still a long way to go until a continuous system, that does not require periodic enumerations, is in place.

VI.
Project relevance - Significance of results for the country

The support provided by the project to the 2001 elections in relation to poll worker training and civic awareness contributed to the smooth conduct of those elections, which have been qualified by external observers as free and fair.  The IT component activities introduced efficient and computerized management system at the BEC, but they resulted in greater efficiency of the organization and probably had a rather limited impact on the perceptions of politicians on the electoral process. The compilation of the Voters’ list on a CD is the first step in the road towards a better- managed compilation of the voters’ list.

VII.
Lessons Learned and Recommendations

Concerning project implementation and design

1. The DEX execution modality should be chosen for all component of the project that might be considered politically sensitive as it is the case with any component dealing with the reform of the system or with the behaviour of other (non BEC) participants in the election process, and the NEX modality reserved for those components related with the administration of the process.

2. Project BGD/96/018 suffered from an ill-defined strategy and some inadequacies concerning the definition of the problems. The timing of the expenditures in the project did not bear much relation to the effective need for funding during the election process. These aspects are of great importance in electoral assistance projects, as they are frequently build around an election event, and should be thoroughly considered.

3. Although projects frequently fund personnel in the initial stages of the introduction of new technologies or new functions, they would not become sustainable in the long-term if the institution does not incorporate the personnel to its permanent ranks, as it has been the case of the IT component of the project. This should be made part of the long-term commitments of the governments when negotiating the project.

4. If the project aims to strengthening an electoral institution as an instrument towards the final goal of having free and fair elections accepted by all, it should place emphasis in those components of the project aiming at increasing the credibility of the electoral process. Support that reinforces the efficiency with which an electoral organization conducts its administrative business is important, but second in priority to credibility-oriented reforms.

5. Although electoral organizations frequently are sustainable in the sense of conducting elections using the traditional approaches, they frequently lack the capacity to analyze and define new viable approaches to the organization of elections. The limited capacity to analyze new technologies frequently results in the involvement in projects that would not have started (at least as they are formulated), if adequate feasibility and pilot studies had been conducted.  This is an area where the support of donors might be crucial.

Concerning Implementation and Management
6. In the context of a lack of a clearly defined relationship between the BEC and its Secretariat, the International consultant opted for providing full support to the CEC rather than to the BECS – an unusual choice for an IT specialist - which created some resentment in the Secretariat.  In similar situations, for a full utilization of the capacity of the consultants, it is necessary to ensure that they have – in abundance - the necessary diplomatic skills to survive in such an ambiguous atmosphere.  

7. Special attention should be placed on the fulfillment of assumed obligations in terms of personnel by the GoB.  In the particular case of the project, there has been excessive rotation of key personnel (the National Project Director changed 11 times during the life of the project) and key posts have been left unfilled for long periods (the Project Implementation Specialist for 18 months, the Systems Manager for over three years, the position of Systems Engineer has been vacant since September 2001).
Concerning Project Monitoring and Evaluation

8. The progress of the project since its start appears not to have been monitored very effectively. Quite a few departures from the original project design have been introduced over the years, and while these changes may well have been necessary and well justified, they seem to have been done in a somewhat ad hoc fashion and without much prior planning. The project has suffered from this limitation. Adequate monitoring is essential to the fulfilment of project objectives, and should be emphasized in any future activities. The availability of proper backstopping could make an important contribution, and periodic reviews, such as those in personnel and in IT have also an important backstopping function, providing useful suggestions on how to solve existing problems and improve the implementation of the project.

Concerning Results – Immediate Objective 1 (Outputs on Electoral Reform)

9. The implementation of the objectives related to electoral reform has been minimal. Considering the difficulty to implement them in this project, politically sensitive objectives should not be included in any future project under NEX implementation procedures. DEX or similar implementation mechanisms should be used.

10. The project would have benefited from the inclusion of the position of Legal Advisor in the PRODOC, with clearly defined terms of reference related to activities and output, and clear reporting lines. The abuse of the line of “Unspecified Consultancies” is not particularly adequate.

11. The lack of improving the efficiency of the justice system in the adjudication of electoral disputes may have less to do with moving cases to a higher court and instead requires more far reaching reform of the judicial system. Output 4 should have been revised to be larger in scope than preparing a new Code of Conduct, and activities reworked to better reflect the activities needed to better control and prevent pre-poll irregularities. Such activities should include electoral reform and involve the main stakeholders—the political parties—to better ensure buy-in and more effective implementation of the reforms. However, the argument made previously concerning the implementation approach for such politically sensitive items would apply here.

Concerning Results – Immediate Objective 1 (IT components)

12. One of the two main initial objectives - the building of a gender-disaggregated electronic electoral database, maintained by an MIS system and trained operators – has been achieved, and the entire voters’ list used for the 2001 elections is now in computerized form. However, a system still needs to be developed to efficiently update on a continuous basis the voters list.  The “action plan for a systematized process of voter registration and updating of computerised voters’ list for entry into the data base” does not exist.
13. In the TAPP the major objectives of the IT component had been reformulated three years after the original document had been approved.  These reformulated program objectives include providing the automation tools for the Election Commission and its Secretariat to improve their ability to respond to their daily routine tasks. It is arguable whether they have significantly increased the transparency of the electoral process. The administrative automation tools possibly made the BEC more efficient, but have nothing to do with transparency.
Concerning Results – Immediate Objective 3 (Training)

14. The achievement of the training is significant in terms of numbers, but quite modest in terms of scope. There is little doubt that the training activities were technically sustainable even before the beginning of the contributions of the project.  It does not seem that significant methodological or other type of improvements had been introduced, and the contribution of the project has been to make the activity financially sustainable.
Concerning Results – Immediate Objective 4 (Voter awareness)
15. Although it is difficult to assess impact, the programme should be congratulated for its very specifics efforts to target women voters. Less noticeable has been efforts to target minorities and other vulnerable populations such as floating populations. Civic/voter education programmes for students in 10-12 grades should continue to be developed. Between elections, testing should be conducted on visuals aids such as posters.  The message a person who is unable to read the text, could be quite different than the message a person get who can read. Aside from testing and preparing programme components, and conducting high school civic/voter education classes, in off election years activity should decline and then spending should pick up again during voter registration campaigns and just prior to elections.
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� We define integrity as a system of mechanisms adopted to protect the honesty and viability of the process. Electoral integrity requires a generally accepted code of ethical behavior in politics; an electoral framework that is equitable and fair; transparent and impartial administration of the elections; political freedom to participate freely and equally in an atmosphere without fear; accountability of all participants; built in mechanisms, including monitoring by civil society and a free media, to safeguard integrity and ensure accountability; and enforcement.


� This is the usual duration of training programs for polling officers, exceptionally; the duration might be extended to two days.


� The international UNV foreseen in the initial PRODOC was replaced with a national specialist.


� Two computer operators and one AAA joined the project in February 1998


� Furthermore, the Secretary is the Principal Accounting Officer of the Commission, rather than the CEC.


� The Representation of the People Order, 1972 (P.O. No.155 of 1972); Article 57(6).


� Election Commission summary of contested election results prepared as of January 2005.  The summary does not include any by-elections.


� The mission team should have comprised an IT specialist that could not join the mission. The evaluation is thus based on the evaluation of the IT component conducted by the International Consultant Don Campbell between 20 July and 8 August 2003 and on the Evaluation Report of the Project conducted in August 2002 by the Implementation and Monitoring Department of the Ministry of Planning, complemented by information from other documents and/or collected by the member of the mission in the interviews held. Some of the comments made are based on the experience of the team members with similar situation in other countries.


� In the evaluation conducted by IMED, it is mentioned that in a tripartite meeting that the “project would try to reach an agreement with the selected firm, IFES, for the voter registration consultancy. If the project fails to have a contract with IFES, then UNDP advises that implementation support from UNOPS should be sought”, IMED, p.28.


� The only three districts left are Comilla 1,2 and 3 that should be completed shortly.


� Even conservative estimates would reach that conclusion. The number of names in the voters’ list is 13% larger than the demographic estimates of Voting Age Population (VAP). If we assume that in usual conditions the proportion of Registered Voters to VAP is around 85%, then the number of voters in the list who should not be there is around 18 million.


� The Technical Advisory Group was formed of five members, With Prof. Jamilur Reza Chowdhury of the Bangladesh Engineering University, the Head of the Department of Computer Science and Equipment of the BEU, the Executive Director of the Bangladesh Computer Council, the NPD and the Systems Manager as its Secretary. 


� The number has been supplied by the Research Officer of the BEC.


� PRODOC, p.14
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