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A Public Works Programme as part of Social Protecti on Strategy: 
A Background Note 

 
 

1. Introduction 
 
The national forum on Social Safety Nets held in July of 2009 recognised the need for a public 
works component of the SSN. A working group on such a programme in the forum concluded 
that “the programme should be perceived not only as shor t-term rural infrastructure 
development but also as the contribution to the gro wth of other related sectors (e.g. 
agriculture, health, education)”  This is important in the context of the experience with public 
works programmes elsewhere in the world. 
 
A public works programme is one in which public funds are used for the creation of 
infrastructure. This comprises roads, ports, irrigation, flood control, water supply and other 
physical infrastructure. In general, public works programmes have been used in developed 
countries to provide a stimulus to a stagnant or depressed economy. The 1930s New Deal in 
the USA is a typical example although more recent examples come from the developed 
countries’ response to the economic downturn following the financial crisis in 2008. Their 
objective has been to provide the initial stimulus to revive the damaged economy. 
 
In developing countries public works programmes have focused more on providing relief after 
natural disasters, relieving severe levels of poverty and providing food or cash in times of 
particular hardship. These programmes have been mainly concerned with providing income and 
employment rather than any overall economic objective. 
 
In the context of developing countries, a public works programme (PWP) is the provision of 
employment by the creation of predominantly public goods at a prescribed wage. This functions 
as a form of social safety net. PWPs are activities which entail the payment of a wage (in cash 
or in kind) in return for the provision of labour in the creation of physical infrastructure. Here, the 
definition of a public works programme is generally seen as being related to the building of 
infrastructure as part of a response to poor economic conditions or natural disasters 

 
2. The Overall Approach 
 
Integration of the PWP in the NSPS 
 
The PWP is seen and being designed as part of the NSPS. The generation of employment and 
income is part of an overall plan to provide a basic level of social protection to as a many of the 
poor and vulnerable as is possible within the financial and capacity constraints that do and will 
exist. (Part of the horizontal element of the UN’s Social Protection Floor)  
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The PWP will be implemented in conjunction with other components of the NSPS. When 
defining the NSPS programme implementation, it will be necessary to identify ways in which the 
PWP can support and work with the other elements of the NSPS, in particular the cash transfer 
component. Initially, this may be achieved by implementing programme pilots in specific areas 
to be able to identify the most appropriate systems and procedures which will ensure that the 
various components of the NSPS can be mutually supportive and the that the whole of the 
NSPS is greater than the sum of its parts.  
 

A strategy not a programme document 
 
The document is an annex to the overall NSPS Strategy Document.  It is intended to set out a 
strategy for a PWP in the context of the NSPS. It sets out why there should be a PWP; what are 
the key issues in the development of a PWP; what a PWP might look like and what sort of 
impact it could have. In terms of the latter, the impact, it provides an indication of the return one 
would get for the investment of a given sum of money. In other words if you spend this amount 
of money you can expect to generate this amount of employment which could contribute this 
amount of income to this number of households. Clearly if more money is invested, more people 
will be able to be employed for a longer duration of time and have a greater impact.  
 
The example provided in this document sets out a scenario where some $14 million are 
invested and indicates what can be expected in terms of coverage and income generation. 
Clearly the size of the PWP has repercussions for the RGC in terms of setting aside the 
required additional funds in the budget.  
 
The document is a strategy document; it tries to suggest what could be done and what are the 
key issues. It also gives an example of what could be achieved. It is not however a programme 
document, this will come later. In that document we will need to be much more precise on the 
amount of money that will go into the programme over time. In turn this will prescribe the 
amount of capacity building that will be required, the institutional arrangements that need to be 
in place, and the linkages with the other components of the NSPS etc. 
 
A PWP has dual objectives 
 
A PWP must have the dual objectives of not only providing income to the poor and vulnerable 
but also providing them with durable rural infrastructure which provides the opportunity for 
economic and social development. If the second objective is not met then the investment made 
in the PWP will have only short term consumption smoothing impact. 
 
For this reason, the strategy emphasises the need for a balance to be drawn between providing 
income to the greatest number of people and the need to construct sustainable rural 
infrastructure. Maximising investment in wages will provide short term gain. Investment in good 
technical standards will ensure both income for those in need and long term benefit to the poor 
and vulnerable. 
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3. Vulnerability and Needs Analysis 
 

a. Food Security 
 
Food shortage is general between July and November  prior to the harvesting season. In 
addition food insecurity is prevalent throughout the year in several areas of the country. Food 
security is compromised by the fact that Cambodia is one of the most disaster-prone countries 
in South East Asia. It experiences monsoon flooding in the Mekong basin and regular droughts 
in the plains.  
 
Several factors lead to the level of food insecurit y in the country. Limited access to credit 
and agricultural land of the rural population, insecure land tenure, isolation from markets and 
services, low levels of education and high dependency ratios. Landlessness increased from 13 
percent in 1997 to 20 percent in 2004. 2.6 million people, the majority living in rural areas, live in 
extreme poverty and face chronic food deprivation 
 
For those who have land their holdings are small.  As much as 40% of farmers possess 0.5 
ha or less of arable land. Coupled with the low levels of agricultural productivity, the average 
household will only produce enough rice to meet 50 percent of annual cereal consumption. 
Consequently, food accounts for two-thirds of rural households expenditure. In addition limited 
off-farm employment opportunities and high levels of indebtedness reduce access to food 
among rural households. 
 
Poor access exacerbates the problem.  Limited access for the poor to education and health 
services, low levels of investment in public infrastructure and weak governance structures 
perpetuate food insecurity and under-nutrition, especially in rural areas. 
 
WFP has been implementing Food For Work (FFW) progr ammes in Cambodia  for the last 
two decades. FFW is vital in filling the July to November food gap for poor households before 
the main harvest. FFW enables poor food-insecure households to participate in community 
asset creation such as community ponds and irrigation dikes to improve the resilience of 
drought-prone communities. Elevated safe areas reduce vulnerability to flooding in the Mekong 
basin. The construction of tertiary roads areas facilitates access to markets, schools, health 
facilities, farms and villages. 
 
Provincial targeting  of FFW programmes is based on the results of the Integrated Food 
Security and Humanitarian Phase Classification (IPC). Supporting information has been 
gathered from the Cambodian Food Security Atlas, which shows that food insecurity varies 
according to location and livelihood group. The IPC indicates that 2.6 million people, 
representing some 520,000 households, living below the poverty line and facing chronic food 
deprivation, should be the target population for food assistance. Because of resource 
constraints, high unit costs associated with transporting food to a small number of widely 
scattered beneficiaries and limited availability of suitable partners, the current programme 
targets only some 20,000 households per year. 
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b. Income Vulnerability and Employment 
 
Poverty levels in rural Cambodia have decreased gra dually.  Between 2004 and 2007 real 
per capita household consumption increased and poverty decreased. However between March 
2008 and May 2009 Kimsun et al (2009)1 show that for a sample of rural households, there was 
a substantial decline in average per capita real income of 31 per cent and average per capita 
real consumption of 23 per cent. There were drops on average of between 45 and 50 per cent in 
off-farm income and income from other activities. It is important to recognize the importance for 
rural households of off-farm income which includes wage employment in the locality and further 
afield. In addition, members of most households engage in a range of economic activities and 
have multiple sources of income.  For members of poor and average households, employment 
outside farming is essential for supplementing their livelihoods.  
 
Average wage rates for agricultural workers  rose to a high of 13,300 riels per day in late 
2008 but declined to 10,500 by early 2009. 
 
The seasonality of labour requirement in farming  means that households are obliged to find 
off-farm employment in the slack agricultural season to supplement livelihoods. In the wet 
season 83% of households are involved in agricultural activities. In the dry season this falls 
drastically to only 34% of households. In the dry season rural households, especially those with 
little or no land, increasingly have to rely on income from unskilled wage employment in urban 
areas and across the border in neighbouring countries. 
 
Poverty, especially for the poorest 20%,  is associated with underemployment and low 
agricultural productivity and limited other livelihood opportunities. Households are therefore 
particularly vulnerable to household specific, and the broader economic and natural, shocks. 
 
The majority of people in the rural areas have some  form of employment at least in the 
wet season. However of the 82% of the total employed in the rural areas, more than half, 46%, 
are unpaid family workers providing no income to their households. 
 
Absorption capacity for new entrants into the labou r force in the rural areas is low. 
Overall, in 2008 the number of new jobs available was only enough to absorb 44% of the 
additions to the labour force. In 2009 it is predicted to be as low as 26%. It is estimated that 
some 800,000 additional jobs will be required in the rural areas. Hardest hit will be the young. In 
2004, the age group of 15-24 comprised some 70% of the unemployed. 
 
c. Rural Infrastructure 
 
Major strides have been taken over the last 15 year s to rehabilitate and develop the rural 
infrastructure of the country. Since the peace accord in 1992, strenuous efforts have been 
made by the government to improve and develop rural infrastructure. Initially this was part of the 
                                                           
1
 Tong Kimsun, Saing Chan Hang and Hem Socheth (2009) Trends in Living Standards of 90 Rural 

Households in Poverty Dynamics Study Villages (Final Report), CDRI, Phnom Penh. 
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programmes of crisis response. However from the late 1990s onwards these efforts were 
focused on providing the basis for development of the rural areas.  In this the RGC has been 
assisted by various donor partners. Significant developments have been made in the provision 
of primary and secondary roads, in the rehabilitation and extension of irrigation schemes and in 
the provision of clean water facilities. 
 
Much still needs to be done  to provide sustainable access to the rural population, to expand 
the coverage of irrigation and to provide generally available water supply and sanitation 
facilities. Improved access within and between rural communities is still limited. Some indicators 
of the problems facing the poorest 20% of the population provide an illustration of the 
requirements:2 
   

� 9% have a market in the village 
� Households have to travel an average of 8.5 km to the nearest permanent 

market 
� 2% have access to piped water or public tap 
� 40% are more than 5km from an all weather road 
� 5% have access to safe sanitation 
� Rural people need to travel an average of 8 km to nearest health centre 

 
Roads are a major facilitator of development. The roads that are particularly relevant for the 
poor are the tertiary roads. The tertiary network is in a poor condition, getting progressively 
worse the lower the level of the roads. Less than 20% of the tertiary roads are in good or fair 
condition. Rural villages have poor access to goods and services. This is partially due to their 
inherent poverty but also because they have limited access to a serviceable road. In many parts 
of the country the poorest households are 6- 8 km from a recognised road. Studies (TRIP, 2002; 
TRIP, 2004) have shown a rise in income levels of rural households, and the creation of more 
income generating opportunities, after the construction of rural roads. Evidence also suggests a 
significant increase in non-farm activities (e.g. the opening of roadside shops) following road 
improvements (MRD, 2002). 
 
Currently irrigation covers only 19% of the total a rea under food crop production. 
However these areas account for 54% of the country's total agricultural production and 31% of 
total rice production. Many rural households however suffer rice shortages for up to six months 
each year. The World Bank estimate that rice yields without irrigation averages barely 2 tons per 
hectare with many poor farmers harvesting only 1000kg per hectare, just a fraction of a potential 
of  5 tons under controlled irrigation. More effective irrigation could accelerate and achieve 
sustainable agricultural growth and thus reduce poverty. 
 
The type of water supply and sanitation facilities available to households determines the 
health status of household members and children.  Diarrhoea is a major cause of child 

                                                           
2
 World Bank, Poverty profile and trends in Cambodia, 2007: Findings from the Cambodia 

Socio‐Economic Survey (CSES). 2009 
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mortality, which can be reduced through safe and clean water and proper hygiene and 
sanitation practices. In 2007, about 55% of the overall rural population had access to improved 
sources of water, while only 19.6% had access to improved sanitation facilities3. The overall 
level of access to safe drinking water hides a large range with only 2% of the poorest in the rural 
areas having access to piped water or a tap. Consequently rural people, and especially the 
poorest, spend significant time, energy, and financial resources acquiring their daily water 
needs from distant water sources, rainwater collection, or having it delivered to their homes. 
 
Village level infrastructure is poor.  Many villages suffer from poor roads, a lack of drainage, 
poor or no garbage disposal systems, poorly protected water collection points and limited rain 
water harvesting facilities. All these restrictions lead to an unhygienic living environment where 
waterborne and other diseases can flourish. In addition, village level accessibility, particularly in 
the wet season, results in low attendance at schools, limitation of accessing health facilities and 
effectively accessing markets and other services. Among the 1,621 communes in the country, 
there are very few, if any, which have adequate infrastructure. Only 20% of households have 
access to a latrine and 93% depend on wood for fuel. Because of the lack of serviceable roads 
rural people have to walk considerable distances to obtain basic services such as health, 
education and markets. Studies by the ILO in 20024 showed that members of an average study 
household spent as much as 7 hours per day in order to satisfy the travel and transport needs of 
the household. 
 
Maintenance of public infrastructure in Cambodia su ffers from a chronic lack of funding. 
This is particularly evident in the road sector where the lower levels of the network receive little 
or no effective maintenance. Consequently the economic and social benefits that infrastructure 
facilities are built to provide are lost due to lack of maintenance. 
 
Health and Education facilities. Access to health and education facilities does not necessarily 
guarantee health care or education. The facilities have to have teachers, health care workers, 
medicines and educational materials. Nevertheless limited access to these facilities is a 
constraint for rural people. In coordination with the overall plans for increasing the level of 
education and health services there is a need for the construction of classrooms and health 
clinics. 
   
Community forestry management  can perform vital functions for landless and land-poor that 
depend on a variety of options for their survival and wellbeing. In particular in the more densely 
forested areas, landless villagers depend to a large extent on forest products for their livelihood.  
 
 
 
 
 

                                                           
3 CDRI/World Bank. Halving Poverty by 2015? World Bank 2008 
4 C.J.Sakko  Access, Transport, and Local Economic Development: The socio-economic impact of labour-based rural 
infrastructure rehabilitation and maintenance. 
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4.  Rationale for investing in a Public Works Progr amme 
 
The national forum on Social Safety Nets held in June of 2009 recognised the need for a public 
works component of the National Social Protection Strategy (NSPS) focusing on the poor and 
vulnerable not only for short-term rural infrastructure development but also as the contribution to 
the growth of other related sectors. The forum recognized that the programme must adapt to the 
seasonal employment requirements and to the income and food vulnerability throughout 
Cambodia. The forum recommended that any public works programme needed to be integrated 
into commune development plans and would require substantial capacity building at the local 
level. 
 
In relation to food for work programmes,  the forum recommended that as part of a public 
works programme current activities should be scaled up to other food insecure areas not 
presently covered by the current programme. In addition they recommended the piloting of cash 
for work programmes. It was recommended that the food for work programmes should apply 
equal attention to asset creation. 
 
A PWP addresses severe underemployment and poverty.   It aims to provide support 
through income transfers while creating or maintaining economically or socially valuable assets. 
It entails significant and sustained government expenditure commitments over some years to 
supplement the incomes of the beneficiaries. The sustained investment in income generation 
and asset creation is expected to lead to additional economic and social benefits. Ensuring 
satisfactory and balanced performance of the twin objectives of income support and asset 
creation is challenging, especially since very often such programmes are implemented in 
contexts in which institutions are diverse and technical capacities are weak. 
 
A PWP contributes to the development of rural infra structure whilst also providing 
income.  This will contribute to the achievement of a number of MDGs related to health, 
education and overall poverty. Improved infrastructure results in better access to economic and 
social services. This has a direct impact on school enrolment, the use of health services and 
access to markets and government services. A PWP can meet some of the demand and need 
for the rehabilitation or construction of rural infrastructure. However, maintenance of public 
infrastructure in Cambodia suffers from a chronic lack of funding.  A PWP can help to fill the 
funding gap and address needs for routine maintenance of roads, irrigation canals, flood 
protection structures and public buildings. A PWP can also contribute to the investment in 
climate proofing of rural infrastructure against climate change 
 
Cash or food for work programmes can provide a safe ty net in the dry season to provide 
short term employment to those in vulnerable parts of the country.  A large portion of the 
population in Cambodia is in a serious state of both income and food vulnerability. This is 
particularly severe at certain times of the year. In addition to the seasonal lack of income and 
food, income levels in general from farming are insufficient for a large portion of the population. 
A PWP can therefore be devised which provides income throughout the year at a level 
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commensurate with the need. This would not be intended to act as a substitute for agricultural 
activities. However it can provide additional income to rural households, while they still continue 
their farming activities. In addition a PWP could then be enlarged during the times of severe 
seasonal food and income insecurity.  
 
Cambodia is fortunate to have considerable experien ce in the implementation of cash 
and food for work programmes.  Food for work programmes supported by WFP have been 
implemented since 1993. More recently the ADB has piloted projects substituting cash for food 
but using the same systems and procedures of the WFP programmes. Labour Based 
Appropriate Technology has been used in programmes supported by the ILO and the ADB over 
the last 15 years. In these programmes the objective is to substitute labour for equipment whilst 
retaining the objectives of quality and cost. The difference between the two approaches is the 
extent to which emphasis is placed on non wage costs. 
 
The experience, expertise and capacity in the imple mentation of these programmes can 
be harnessed for a PWP. Cambodia has a distinct advantage in developing a public works 
programme in that it has several years of experience in the implementation of both cash or food 
and LBAT employment and poverty projects. There is a whole range of systems, procedures 
and training materials that have been developed. There is a wealth of experience which has 
been well documented on which to develop such an overall programme. In addition there is a 
cadre of personnel who have been involved in these projects. There is, therefore, the human 
capacity both in the public and private sector which has been developed as part of these 
projects. The challenge now is to harness that project experience into the development of an 
effective nationwide programme. 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

A Public Works Programme could have several benefits for Cambodia: 
 
� It would provide transfer benefits to the poor  
� Can be designed to harmonise with the demand for labour in agriculture 
� It would provide benefit to the local community in terms of infrastructure of 

economic and social value 
� Local community projects can respond to the community’s priorities and be 

implemented with the local community with the right level of technical support.  
� Poor communities can benefit directly from the programme and indirectly from the 

physical assets created and maintained. 
� It can support the development of capacity of local government and local 

communities to manage their own affairs. 
� Programmes can be designed and implemented to encourage participation and 

empowerment of women and disadvantaged groups 
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5. Approach and Design Issues 
 
The Cambodian public works programmes will be desig ned on the understanding that 
programmes funds are seen as investments.  This is investment either in human capital or in 
sustainable physical assets. If the investments are well targeted, the former should see a return 
on the investment through the improved livelihood of those participating in the programme. This 
should result, for example,  in improved attendance at schools and improved health 
characteristics.  Based on experience5 in Cambodia, sustainable physical assets should provide 
benefits in improving the access of the population to economic and social services. In the case 
of cash or food for work this may require that additional technical and managerial inputs are 
required. Moreover, a public works programme can provide opportunities for skills development 
in the implementation of the works. This could be in relation to the supervision of the work force, 
the construction of simple structures, which requires masonry and carpentry skills, and in the 
management of the ongoing works. The enhancement of skill levels can lead to higher 
employability of those taking part in the public works programmes  
 
Diversity would be another basic principle of the P WP. The programme would encompass a 
range of infrastructure amenable to the creation of employment. Food and cash for work would 
be applied to village level and sub district infrastructure such as village roads, communal ponds 
and water conservation. The more technically oriented labour based approach would be applied 
to infrastructure where this approach has already been shown to be economically and 
technically viable. This would include such works as tertiary roads, small scale irrigation and 
flood protection. Consideration could be given to various forms of social infrastructure such 
public buildings, classrooms and health centres. Food and cash for work projects would build 
on, and add to, the ongoing projects funded with support from the WFP and the ADB. It would 
also augment the implementation of some line agency programmes which are working at the 
commune and village level. The more technically demanding projects would principally be 
focused on projects which aim to provide sustainable infrastructure. Tertiary roads and small 
scale irrigation and the year round maintenance of tertiary roads, for example, would fit in this 
category. 
 
Cash or food work has a higher proportion of labour costs and correspondingly lower proportion 
of materials and technical expertise. However, the assets created are likely to function less well 
and not to be so durable and therefore do not themselves contribute as much to longer term and 
sustainable poverty reduction. The approach to implementation where there is a very low non-
labour component can be indeed be perfectly appropriate to specific types of infrastructure such 
as roads that provide non-vehicular access between villages or simple irrigation canals. 
However there is considerable experience in Cambodia with infrastructure which requires higher 
levels of non wage input but where labour can be effectively used for major items of work. In the 
detailed programme design, the task will be to determine the functional needs to be met as well 
as the construction approach to be used. In doing so, the value of the assets created in terms of 
                                                           
5 See Jan Sakko, Access, Transport, and Local Economic Development: The socio-economic impact of Labour-
based rural infrastructure rehabilitation and maintenance in Cambodia. ILO  
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reducing poverty and vulnerability will be taken into account as well as the short-term value of 
the work-days created. 
 
There is a need also for flexibility in the program me. It will be channelled though several line 
agencies according to the sector of work that is being targeted. It will be implemented at 
different levels of government administration from provincial down to commune council level. It 
will need to respond to the different demands of both income and food vulnerability and for 
improved rural infrastructure. To the extent that there is unfulfilled demand, the PWP will 
augment current and planned projects of local level infrastructure in areas where vulnerability 
and poverty are high. It will also define new projects where there are gaps between the demand 
and supply of appropriate infrastructure. The programme will also investigate whether the 
contribution of labour to currently planned infrastructure projects can be increased. 
PWP interventions will respond to the demand at the local level. These interventions will be 
based on the proposals made in the development plans of the communes and districts. Support 
is required to assist local level bodies to identify which proposed infrastructure projects could be 
more employment intensive. 
 
The overall PWP will be designed based on the crite ria discussed above.  The logic of 
developing an overall PWP rather than a set of individual line agency projects is both to ensure 
coherence of the PWP and to present Government and donor partners with a comprehensive 
programme of public works which will provide social transfers to the poor. Such an integrated 
programme will be more amenable to obtaining funding and would also permit the overall impact 
assessment of the programme. The actual content of the PWP will cover a range of sectors and 
in consequence a range of line agencies according to the mandate for infrastructure that they 
have. In some cases the components would augment already ongoing or planned programmes 
by providing funding for projects targeted at the poor and vulnerable. The food for work and 
cash for work programmes of the WFP and the ADB are examples. Some components would be 
entirely new, such as the projects on climate change adaptation proposed as part of the process 
being developed in the Ministry of Environment. Yet others would aim to increase the labour 
content of ongoing programmes currently implemented by conventional equipment based 
methods. The responsibility for the implementation would remain with the line agencies. The 
responsibility for the development of the PWP has been given to CARD. However, CARD is not 
an implementing agency. Its responsibility therefore will be to provide coordination for the 
overall programme. 
 
In general, the PWP would be implemented at the loc al level.  In the case of the line agency 
components this would be through the provincial departments at the province level. The village 
infrastructure component would be implemented with the Commune Councils with technical 
support from the provincial departments. Food and cash for work projects are already being 
implemented at the commune level with the support of the provincial authorities. The role of the 
centralised agencies would be to ensure that funds are provided in a timely fashion to the 
Provinces and to monitor the implementation of the specific projects. Communities should be 
involved in the choice of the type of works to be implemented. The Rural Investment and Local 
governance (RILG) programme of the National Council for Development and Democracy 
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(NCDD) provide a framework within which communities can identify which infrastructure would 
be most useful to them. Whilst other criteria may also apply, the identified needs of the 
communities should be afforded priority.  
 
Considering that (i) provincial and commune councils already carry out some rural infrastructure 
works, (ii) they are located in close vicinity of the work sites, and (iii) they closely interact with 
the end users, it seems natural to increase their capacity to also deal with the PWP. Much of the 
rural infrastructure works in the PWP will consist of simple structures and standard work 
methods and technology. Implementation of such works can be carried out adequately by 
provincial engineers and technicians. If the works contracts are packaged into appropriate sizes 
it is possible to utilise local contractors based in the provinces where the works are located. 
Contracts of this size can easily be handled by the provincial departments of the line agencies. 
 
Capacity Building will be critical for the PWP. Whatever financing is available and whatever 
systems and procedures are in place there has to be the absorptive capacity at all levels for the 
programme to be successful.  At the national level, where several line agencies have been 
involved in employment intensive works programmes, the issue will be to build upon the 
structures that are already in place. At the provincial level, some provinces have benefited from 
the various project based programmes supported by the ADB, the WFP, the World Bank and 
the ILO. However not all provinces have had this opportunity. The commune councils are 
elected bodies and therefore have little or no technical expertise. They rely on the relevant 
provincial departments for technical support. 
 
As regards the technical training that is required, the majority will be based on material that has 
been developed for the various employment intensive works programmes. The problem is 
greater the further down the administrative structure one progresses. One important factor is the 
experience already gained both in the public and the private sector. For example there are 
some 80 contractors in Cambodia who have been trained in the use of labour based methods. 
This is a resource that needs to be tapped. Not only in the implementation of the PWP but also 
in providing advice to the various provincial departments and the commune councils.6 
 
 
 
 
 
 
 
 
 
A PWP should target those most in need of food or c ash. A PWP needs to clearly set out 
who are the intended beneficiaries. Cash or Food for Work programmes are often designed to 
be self targeting by setting the wage rate at or just below the current market wage. However in 
                                                           
6 M.Gupta. Capacity Building for Contracting: Contractor Tracing Study. ILO 2008 

Whilst capacity building is a major issue it is not insurmountable. The labour based 
rural road programme of the ADB, the RIIP, had a budget of $10 million per year. 
The project was implemented in and through 6 Provinces in the late 1990s when 
there was very little initial capacity. However that capacity was developed and the 
project successfully implemented some 600 km of rural roads using local 
contractors trained by the project in the use of labour based technology. The 
project provided some 5 million work days of employment to the rural poor 
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the Cambodia context, the food for work programmes have used poverty mapping, the ID poor 
programme and food insecurity tracing as the first rough guide to where these programmes 
should operate. Subsequently the cash for work programmes of the ADB have followed these 
procedures. The actual location of the projects and the choice of the participants in the project is 
carried out through a participatory process with the commune councils and the village 
development committees where they exist. This can of course lead to some abuse in that the 
most needy households may not be chosen. However it does ensure that the infrastructure 
interventions respond to the actual needs of the communities. 
 
The employment intensive projects of the ILO and the ADB were implemented by local 
contractors. The then current agricultural market wage was paid to the workers. In the selection, 
treatment and remuneration of workers on these projects the staff ensured, both through the 
contract documents and supervision, that workers were not exploited.  
 
There is little evidence regarding the actual impact on the beneficiaries of these programmes 
and it is therefore not possible to state with any certainty that the programmes are or were 
targeting the poorest or the most vulnerable in the rural areas. To be able to achieve this it 
would be necessary to have a more sophisticated process which would require in depth analysis 
of the characteristics of poverty in the programme areas. Nevertheless, evidence from the ILO 
wage survey in 2009 suggests that reducing the wage rate does not have a significant impact 
on reducing the number of the better off households which would make themselves available for 
work. Offering a lower wage rate does not have the desired effect of excluding better off 
households. One can also argue that a significant reduction in the wage rate below the market 
wage would be unreasonable and potentially discriminatory. 
 
Linkage to other elements of the NSPS strategy. The PWP component will provide food, 
cash income and sustainable infrastructure assets. There are of course other components of the 
NSPS which will provide support to those in need. Care will need to be taken to ensure that the 
PWP is coordinated with these components. In the first instance to limit duplication but also to 
assess how elements of the PWP can contribute to the objectives of those components. For 
example, increasing physical access to schools and health centres enhances the impact of 
health and education components of the NSPS. The Integrated Rural Accessibility Planning 
process, applied with ILO support in several provinces, aims to ensure that the implementation 
of physical infrastructure interventions is integrated with the non physical inputs of agencies 
dealing with health, education and agriculture. In this way, for example, the construction of 
health centres is coordinated with the provision of health personnel and medical supplies. 
 
In the case of the NSPS therefore the same approach can be used so that the implementation 
of the PWP is coordinated with the activities on cash transfers for education and health. In 
addition the PWP would aim to also support the overall objectives of the NSPS by providing 
employment to certain vulnerable groups such as unemployed youth, single mothers and, to the 
extent possible, the disabled.      
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Linkage to non physical infrastructure elements of line agency programmes. Improving 
small scale irrigation has implications for agriculture sector programmes, increased physical 
access has implications for the education and health sector programmes, climate change 
adaptation elements need to be coordinated with and through the Ministry of Environment’s 
programmes on climate change adaptation. Such coordination issues would be the 
responsibility of CARD to ensure that NSPS not only reaches its own objectives but also 
contributes effectively to the objectives of the line agencies. 
 
Such coordination would require that the PWP would be designed so that it augments the 
planned work of the line agencies. For example, elements of work on rural infrastructure 
adaptation can be effectively carried out using manual labour rather than machines. This not 
only provides income for the rural poor but can also ensure greater ownership of the works by 
local communities. This would increase the potential for sustainability. 
 
Wage rates.  The setting of wage rates is a major issue in all public works programmes. The 
basic argument is that the wage rate should be set at a level which is self targeting. The 
intention being that those who come forward for work will be from the poorest members of 
society. If the wage rate is set too low it may ensure self targeting but only to a small portion of 
the population. Recent evidence from ILO projects in Cambodia suggests that setting the wage 
rate at a low level results in difficulty in attracting sufficient workers to come forward for 
employment.  
 
The issue of remuneration and the number and duration of jobs offered in a future programme 
need careful consideration. The setting of wage rates in a PWP is a contentious issue and 
needs to be fully explored at the design stage. A sensible approach would be to begin with the 
prevailing agricultural wage rate for labour. An assessment could then be made of the 
implications of this wage level in terms of the number and income level of those who would be 
available to work for that wage. In the Cambodia context it is likely that the opportunity cost will 
vary for different parts of the country and at different times of the year. 
  
The ILO wage survey, carried out in all four regions of the country late in 2009, has produced 
some interesting initial results. The key one is that the wage rate as a means of targeting the 
poor does not appear to be particularly effective. If this is a verifiable conclusion then other or 
additional approaches to targeting poor and vulnerable households are required. 
 
A further issue related to the wage rate is the dur ation of employment. Currently the WFP 
Food for Work programmes provide employment to a household for short periods. A rough 
estimate suggests that each household benefiting from the programme has employment for 
some 30 days.7 From this employment each household receives the equivalent in food of some 
$70 or $2.25 per working day (10,000 riels)8. Figures for the ADB cash for work programmes 
are not yet available although as they follow the WFP procedures it is estimated that the wage 
rate and duration of employment is similar to the Food for Work programmes. For labour based 
                                                           
7 CARD estimates 
8 The exchange rate used throughout this document is US$1 = 4,200 Riel 
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appropriate technology projects, experience suggests a duration of employment in the order of 
40 days for construction and rehabilitation work. Infrastructure maintenance of course would 
provide longer term employment.  
 
Avoidance of Child Labour. In general, there will be a clear principle in the PWP against child 
labour. However there is concern that in some cases where task based work is used that 
women, who have heavy domestic duties, delegate the work to their children. This is not a 
simple issue. Where women are employed on the PWP there needs to be appropriate measures 
put into place to ensure that women can carry out their work without resorting to this practice. 
 
Funding will be provided to an overall integrated p rogramme. It is important that the PWP 
is seen and designed as coherent and comprehensive, aiming to effectively provide support to 
the rural poor in times of difficulty and as a major initiative to reduce poverty and to assist the 
Government’s aims to meet the MDG objective of halving poverty by 2015. The programme will 
be designed and implemented as a unified whole and not as a series of stand alone projects. 
Donor partners will be asked to contribute to such a programme and not to individual projects. 
This is of course not to say that donors cannot define which areas of the programme that they 
would wish to fund. All donor funded initiatives could be fed into an overall government 
development programme. During appraisal of new projects, it would be important to explain the 
current situation and how the PWP is to be organised and implemented. A donor may wish, for 
example, to invest resources mainly in capacity building. The appraisal exercise should then 
assess the capacity gaps and identify how these might be filled. Donor coordination at central 
level would result in the channelling of the particular concerns of the donors to the different 
components of an integrated national PWP. The advantages of this type of coordination are that 
it allows for uniform procedures for contracts management, employment conditions, planning, 
budgeting, funds allocation and transfers, auditing, monitoring and reporting. It also permits the 
use of standardised technical specifications and work methods. A standardised system also 
allows the government to coordinate all training carried out.  
 
Women’s participation. It is important to recognise that women are often the most vulnerable 
members of society. Destitute women, divorcees, female heads of households are among the 
most disadvantaged in society. It is important therefore that women are provided with an equal 
opportunity to participate in and benefit from a public works programme. In any public works 
programme, it is important to prepare and organise the work in a proper manner so that it is 
conducive to the participation of women. Women in the local communities should be clearly 
informed that the employment offered is actually targeted to them and not only to men. This 
requires proper community briefings during which women are present and during which this 
issue is also clearly acknowledged by the male population. There needs to be a clear message 
to all that when recruitment day comes, women should not be ordered to stay at home. The fact 
that women have the responsibility to care for children in the household should not restrict their 
opportunity to work on the PWP.  
 
The immediate impact of a PWP will be in terms of r elieving cash or food insecurity. The 
ongoing Food for Work programme on road rehabilitation currently provides food to some 
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110,000 beneficiaries per year, representing 22,000 households in areas of food insecurity. In 
cash terms this is the equivalent of some $70 per household per annum. This represents 10% of 
the average annual household income of the lowest 20% of the population. At present the yearly 
coverage of the road programmes of the FFW represents some 2.5% of the total number of 
rural households below the poverty line. Clearly, when translated in cash terms, an expanded 
FFW could provide a contribution to the reduction in poverty levels.9 
 
When applying employment intensive methods to higher levels of rural infrastructure the non 
wage costs increase. On the other hand additional benefits are provided in terms of the 
provision of sustainable infrastructure. This not only provides income and employment but 
secondary benefits in terms of the use that is made of the infrastructure provided. It would be an 
aim of the PWP to increase the technical quality of the FFW projects by providing a level of 
technical input which ensures good quality and contributing to the sustainability of the 
infrastructure assets being created. 
 
In section 6, estimates are made both of the overall cost of a PWP but also its potential impact.  
 

6.  Outline of a Public Works Programme for Cambodi a 
 
The Cambodia Public Works Programme will have one o verall objective. This is: 
 
 
 
 
The objective will be achieved first through the expansion and development of current food and 
cash for work programmes. These programmes need to be provided with additional resources in 
order to ensure the sustainability of the physical assets created. In addition labour based 
programmes, utilising the technology developed in Cambodia, will be implemented. These 
programmes will be implemented on a longer term basis thus providing a safety net for the rural 
poor.  
 
The programme will have a nationwide coverage.  The intensity of the programme in any 
given area would depend on both the need for infrastructure and the levels of poverty and 
vulnerability. Moreover a more detailed analysis is required of the monthly variation of 
household income and consumption. It is clear that there are certain times of the year when 
there is food and income insecurity in several parts of the country. What is unclear is the 
variation in rural income levels over the whole yearly cycle. The chronically poor will have 
income security on a year round basis. Transient poverty can often be addressed by one off 
interventions. Recurrent poverty may require interventions at certain times of the year. It is 
necessary therefore to have a clear understanding of the targets of the PWP which may indeed 

                                                           
9 The analysis of FFW is based on the roads component which represents the major portion of the total programme. 
The overall coverage of the FFW programme therefore is greater if the full programme is considered. The analysis in 
this document is used to provide a general indication of the current and potential future scope of the FFW 
programme. 

To provide employment to the poor and vulnerable members of the population creating 
sustainable infrastructure assets which will support their economic and social development. 
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vary in both content, seasonality and scale from one part of the country to another. It is clear 
that the programme needs to have a gradual implementation and to be developed in parallel 
with the development of both the necessary capacity and institutional arrangements in order that 
the overall programme can learn from the initial phase. 
  
 In relation to rural infrastructure, the concerned line agencies generally do have an 
understanding of the need for infrastructure development in each of the provinces. As for 
poverty and vulnerability, several mechanisms are already in place, specifying in some detail 
the levels of poverty and vulnerability even down to commune level. The expansion of the 
IDpoor programme will further develop this data base. WFP also has data on food insecurity 
used for targeting their food aid programmes.  
 
The programme can encompass several types of rural infrastructure however the key facilities 
targeted in the programme will be tertiary and sub tertiary roads, small scale irrigation, village 
infrastructure, some social infrastructure such as street lighting, latrines, classrooms and 
playgrounds, water harvesting structures, health centres, flood protection and climate proofing 
of existing rural infrastructure10. 
 
 
 
 
 
 
 
 
 
 
 
The overall size of the programme will be condition ed by four issues.  First and foremost 
by the absorptive capacity of the implementing agen cies at all levels. The absorptive 
capacity is key. There is a need to develop the capacity at national, sub national and commune 
level and this will require a significant programme of training. A detailed assessment needs to 
be made of the existing capacity of all the sub national agencies that will be involved in the 
programmes. Specific attention needs to be paid to the provincial departments of the concerned 
line agencies which will be required to provide technical support to the districts and the 
commune councils. Such an assessment will build upon the ongoing programmes such as that  
of the National Council for Development and Democracy. 
 
Concern has been raised regarding the difficulty of developing the capacity of the sub national 
agencies given the level from which they are starting. Experience from previous public works 

                                                           
10 In the context of the PWP work could be executed which is directed at adapting local level rural infrastructure to the 
effects of climate change. This could include, inter alia, enhancing drainage structure, raising the levels of 
embankments and improving flood control structures. 

In general the PWP will cover 
  

i) that which is not covered by existing or planned programmes of the line 
agencies 

ii) specific aspects of existing programmes where employment intensive methods 
could be effectively introduced such as tertiary road maintenance 

iii) entirely new programmes such as village infrastructure or climate change 
adaptation 

iv) the expansion of existing programmes such as cash or food for work 
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programmes in Cambodia suggests cause for optimism in this regard. In addition the 
programme will develop over time and with it the capacity to implement it.  
 
Cambodia has the advantage that much of the training materials are already available from the 
range of employment intensive programmes that have been implemented. There are also a 
large number of personnel both in the public and private sector who have been involved in these 
programmes who will be able to assist in the implementation of the PWP. In addition, parts of 
the PWP, perhaps even the major part, will be in the expansion of both the geographical 
coverage and the amount of work in the existing programmes of the various line agencies. 
 
Second is the issue of the scale of the infrastruct ure works that are amenable to the 
employment intensive approach. There is huge demand for the development of rural 
infrastructure to support the agriculture sector which is the mainstay of the economy. It will be 
necessary to make a more detailed analysis of the gaps that will need to be filled and assess 
what can be filled by a PWP. Simple planning tools, including Integrated Rural Infrastructure 
Planning (IRAP), successfully applied already in Cambodia, can be used to identify the demand 
at the local level. 
 
The third issue is that of the funding that would b e available. It is not intended that the 
PWP would confine itself to the alleviation of short term income or food insecurity. Issues of 
recurrent and chronic poverty can be addressed through employment intensive programmes. In 
addition to the cash or food for work programmes therefore, the PWP would encompass that 
which is not covered by existing or planned programmes of the line agencies, specific aspects 
of existing programme where employment intensive methods could be effectively introduced 
such as tertiary road maintenance and entirely new programmes such as village infrastructure 
development or climate change rural infrastructure adaptation. The integrating factor in all these 
interventions would be the systems and procedures applied in their implementation. Funding for 
the PWP would be requested to cover all four types of intervention. At this stage it is only 
possible to place a notional figure on the expansion of the food and cash for work programmes. 
Funding for the other three elements will be dependent on the identification of rural 
infrastructure which provides employment intensive opportunities. An illustrative example of the 
cost of potential labour based components is given in Annex A. Employment intensive 
programmes of climate change rural infrastructure adaptation will require further detailed study 
in collaboration with the Ministry of the Environment.  
 
Finally the size of the programme will be governed by the demand for work. The ILO wage 
survey has estimated that at a wage rate of 10,000 riels per day there would be a significant 
demand for work especially during the periods of the year of income and food insecurity. In 
addition the level of employment to be provided would add significantly to the household income 
especially of the lowest 20%, comprising some 535,000 households. 
  
It is possible to give some indication of the overa ll scope of the programme.  The 
experience in Cambodia and the work done by the ILO, WFP and the World Bank provides the 
basis for an estimation of the scope of a PWP. It is noted above that the scope would be 
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crucially defined by the capacity of the various agencies involved to implement the PWP. Clearly 
it would also be defined by the needs of the potential beneficiaries. Moreover, any programme 
of significant size requires that the capacity is built over time. In the short term much of the effort 
will be focused on developing this capacity and setting up the systems and procedures for the 
programme. 
 
It is important to recognise that the example shown below is intended to show the impact of a 
PWP which has a defined amount of funds allocated to it. Clearly the level of funding will 
determine the coverage and the impact of the programme. The example provided is based on a 
conservative estimate of the funds that could be available based on current experience. 
Naturally it is hoped that significant additional funds would be made to the PWP component 
over time.  
 
The PWP would be initiated in several areas chosen in relation to the established need for both 
consumption smoothing and the demand for key rural infrastructure. In addition the cash or food 
for work interventions would be targeted according to the seasonal vulnerability to income and 
food insecurity. The Employment Intensive programme (EIP) component, which would provide 
longer periods of employment, would initially be implemented either as demonstration projects, 
for example building on the ILO’s road maintenance mainstream project in the North West or the 
Village Infrastructure Rehabilitation projects, or through labour based programmes such as the 
routine maintenance of tertiary roads. 
 
The ILO wage rate and availability survey provides a basis for estimating a realistic cost of this 
component of the programme. At a wage rate of 10,000 riels, some 20% of those questioned 
would be available for work. Reducing to 9,000 reduces the number of households to around 
11%. For the EIP component therefore a wage rate of 10,000 riels ($2.5) has been assumed. 
 
It is proposed that the Food for Work programme will be expanded over the coming years to 
cover some 250,000 households per year. A preliminary estimate suggests this will cost some 
$7.5 million (see Annex C). 
 
Annex A provides proposals on the development that would be feasible in employment intensive 
works. The latter would be mainly in the reorientation of parts of ongoing and planned rural road 
and irrigation towards the use of labour. For the overall EIP based interventions a calculation 
has been made based on four elements – using employment intensive methods for the RILG 
programme, expanding the Village Rehabilitation Programme to 100 villages per year, providing 
employment through routine maintenance of tertiary roads and using employment intensive 
methods for some rural road and irrigation projects. 
 
The RILG programme and the rural road and irrigation projects are presumed to be already 
budgeted. In this case, it is assumed that labour would be substituted for equipment in the 
implementation of these programmes and there would be no additional cost.  
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The overall employment intensive component represents a total budget of some $24 million. 
However, only a proportion of this would require additional funding as the majority of the 
concerned programmes are already funded. The additional cost would amount to some $6.6 
million which is the cost of the tertiary road maintenance component and the village 
infrastructure rehabilitation component. Nevertheless because employment intensive methods 
will be used in all four of the programmes proposed the investment of an additional $6.6 million 
will lead to the creation of employment for some 105,460 beneficiaries. 
 
Table 1 presents the potential impact of the PWP in terms of both the coverage and the level of 
income (equivalent income for the FFW) that would accrue to the beneficiaries (see Annex C 
Tables 1 and 2). 
 

 

 

 

 

Table 1 Potential Impact of a PWP 

The FFW is focused on households whereas the EIP provides cash to individuals. Thus in the 
case of the FFW the income per individual is deduced from the household income received from 
the FFW based on the average household size13. In the case of the EIPs the household income 
is based on the individual income from the EIP divided between the family members. 

A programme of public works with an actual additional cost of $14 million per year would 
provide over 71,000 households with a total equivalent cash income of some $5.2 million.14 

The programme would cover 71,092 households per year which would be some 13% of the 
number of households in the lowest 20% of the population. Overall the contribution to each 
household would be equivalent to an all year income of some 845 riels per day. Of the lowest 
20% of the population, the 13% of the households benefiting from the programme would receive 
an additional annual income representing some 10.5% of their annual household income.(see 
Annex C, Tables 4&5) 

The number of households covered by the programme each year would represent around 8.5% 
of the total number of households below the poverty line. For those households benefitting from 
the programme the additional income they receive would represent some 7% of their yearly 
household income (see Annex C, Tables 4&5).  In terms of efficiency the programme would cost 
some $200 per household served or $40 per person served (see Annex C, Table 3). 

                                                           
11 1 kg of rice is costed at 1800 riels and Based on HHs receiving 150 kg per year at a cost of 1800 riels per kg 
12 105,460 beneficiaries working for 40 days at 10,000 riels ($2.50) per day assuming 5 persons per household. 
13 Assumed as 5 persons per household 
14 In this example, the cost of Technical Assistance is not included. Initially at least this could represent some 20% of 
the overall programme cost. 

Overall 
Cost of the 

PWP 

 Beneficiaries/ year  Total of 
Household 

Income/ year $  

Income/ 
year/HH $  

Individuals  H/Hs 

$7.5 million FFW 250,000 50000 3,214,28611 64 

$6.6 million EIP 105,460 21092 2,008,76212 95 

 Total  355,460 71,092 5,223,048 73 



 

22 
 

The cost per person served of the FFW component would be a half of that of the EIP. This is 
partly because the non wage cost of the EIP component is double that of the FFW. The EIP 
component is dealing with higher level infrastructure and is at least equally concerned with 
ensuring the construction of sustainable infrastructure. The better the quality of the 
infrastructure provided, the greater and longer in duration will be the opportunity for local people 
to use that infrastructure. This may be for access to schools, health centres, potable water or 
markets, for increased crop production or access to government services. 

There are also indirect benefits of public works programmes. In particular, there are the so 
called forward linkages which relate to the money spent by the beneficiaries. If the money is 
spent on food, then this results in increased business for the suppliers and purchases from the 
producer. In the case of public works programmes the result in terms of the stimulation of the 
local economy due to the injection of cash through the programme is generally accepted to 
represent some 1.8 to 2.5 times the value of the cash income received by the beneficiaries.  
 
In the case of food for work, the food is paid for by the programme and distributed to the 
beneficiaries. There is some benefit in terms of spending cash as long as this is spent on non-
food items produced locally, but the benefit is less than in cash for work programmes. However 
there is benefit to the local suppliers of the food.15       
 
The impact in relation to NSPS.  The PWP would contribute to the overall objective of the 
NSPS directly by providing cash and food at times of food and income insecurity and by 
providing employment in areas of significant year round underemployment. In addition it will 
indirectly contribute to the NSPS objective by creating physical assets which provides economic 
and social benefits for rural people. Moreover it is intended that the PWP will be integrated with 
other components of the NSPS such as interventions in health protection and education 
support. In this way the various elements of the NSPS will be mutually beneficial. 
 
The expenditure on a PWP needs to be justified . This is not only in terms of the construction 
of the infrastructure to a required standard and the efficient transfer of food or cash to the 
beneficiaries. A PWP is intended to improve the lives of those that it targets. To be able to 
assess to what extent this is the case their needs to be an effective Monitoring and Evaluation 
procedure. The food for work and cash programmes that have been implemented in Cambodia 
have certainly alleviated the poverty of thousands of rural people. However without a base line 
survey and subsequent evaluation surveys it is not possible to assess the impact of the 
programmes. 
 
A Monitoring and Evaluation system provides the mea ns to make the necessary 
corrections and modifications in the implementation  of the programme. Effective 
monitoring and impact assessment depends on a good balance between accurate and 
comprehensive data and the effort of collecting.  Monitoring systems must not become a burden 
on those who are doing the work.  Even more important, survey interviews must not become 
onerous for poor people. Timely analysis and interpretation are also critical.  

                                                           
15 Willem Keddeman: Of Nets and Assets: Effects and Impacts of Employment Intensive Programmes. ILO.1998 
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7. Summary and the way forward 
 
The main conclusions can be summarised as follows: 
 
There is an agreed need for a PWP. 2.6 million people, the majority living in rural areas, live in 
extreme poverty and face chronic food deprivation. Food shortage is general between July and 
November. Poverty, especially for the poorest 20%, is associated with underemployment and 
low agricultural productivity and limited other livelihood opportunities. The poor also have limited 
access to education and health services and there is insufficient investment in public 
infrastructure. 
 
Employment in the rural areas is seasonal. In the dry season rural households, especially those 
with little or no land, increasingly have to rely on income from unskilled wage employment in 
urban areas and across the border. Rural households are therefore particularly vulnerable to 
household specific and the broader economic and natural shocks. Labour supply is not keeping 
pace with labour demand. It is estimated that some 800,000 additional jobs are required in the 
rural areas.  

In addition there are major gaps between the need for and the supply of rural infrastructure. 
Much still needs to be done to provide sustainable access to the rural population, to expand the 
coverage of irrigation and to provide generally available water supply and sanitation facilities. 
Improved road access within and between rural communities is still limited. In relation to social 
infrastructure there is a significant demand for health centres - rural people need to travel an 
average of 8 km to nearest health centre, and classrooms -distance to schools is a determinant 
in the level of attendance and drop out rates. 
 
The PWP should build on the previous experience in Cambodia. Public works programmes 
are not new to Cambodia. Employment generation schemes have been implemented in several 
provinces since 1993 and food for work programmes for even longer. A wealth of experience 
and documentation exists which will provide a sound basis for the development of the PWP.   
 
The programme should integrate objectives of short term cash/food transfers and 
employment and asset creation into one overall prog ramme. The significant difference 
between the approaches is the level of non wage costs of the projects. However the basic 
principles are the same in that both aim to provide employment whilst at the same time 
developing sustainable assets. As suggested therefore the PWP will have one overall aim. This 
will address both issues of providing a short term and larger scale response to provide 
consumption smoothening against the background of natural calamities or economic crisis and 
longer term regular income opportunities and pro poor asset creation and maintenance. The 
PWP would include technical assistance support to the FFW component to ensure that the rural 
infrastructure created is constructed to an acceptable and sustainable standard 
 
Implementation will be through the line agencies. The programme will be channelled though 
several line agencies according to the sector of work that is being targeted. In some cases this 
could be in the development of new programmes. In others it will be in the expansion of both the 
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geographical coverage and the amount of work in the existing programmes of the various line 
agencies. 
 
Funding would be provided into the overall PWP . However the PWP will comprise of 
different elements, viz: 

i) that which is not covered by existing or planned programmes of the line agencies 
ii) specific aspects of existing programme where employment intensive methods could be 

effectively introduced such as tertiary road construction and maintenance 
iii) entirely new programmes such as village infrastructure or climate change adaptation 
iv) the expansion of existing programmes such as cash or food for work 

 
Funding for the PWP would be requested to cover all four types of intervention. At this stage it 
possible only to give a notional figure of the potential size of the programme as much will 
depend on the overall coverage that will be targeted. However based on annual coverage of 
some 350,000 households, the PWP could be envisaged to eventually amount to some $14 
million per year. 
 
The size will be principally governed by the absorp tive capacity.  Currently the capacity of 
the sub national agencies is not sufficient to cope with the potential programme referred to 
above. Capacity needs to be built over time and in the early years considerable resources need 
to be allocated for the development of the capacity. Again, in such a capacity building 
programme, Cambodia is fortunate to have much of the necessary training materials available 
from the work that has already been carried out on employment intensive public works. 
 
CARD will play an overall coordination role. CARD has been instrumental in developing the 
overall NSPS strategy. Initially at least it seems logical that that they should play a coordinating 
role in the detailed design and implementation. Nevertheless the overall responsibility for 
implementation would remain with the line agencies. 
 
Certain issues remain to be resolved.  The key issues are the detail of the institutional 
arrangements at all levels, the development of capacity building arrangements, beneficiary 
targeting including the level of remuneration to be applied, the level of technical assistance that 
will be required. Perhaps the guiding principles in this further study should be what is 
acceptable, appropriate, achievable and affordable. 
 
Technical assistance support  is required to assist CARD in the development of the overall 
implementation plan for the NSPS-PV. In relation to the PWP, technical assistance is required in 
relation to the detailed costing of the programme, the assessment of the capacity building that is 
required and the institutional arrangements at the sub national level. 
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Annex A. Employment and Income generating labour ba sed programmes 
 
The following tables illustrate what could be achieved through the provision of more 
employment intensive works programmes either through utilising the potential for using higher 
levels of labour input on existing programmes or by developing interventions which are 
inherently labour intensive. 
 
The illustration relates to four potential areas: 
 
Village Infrastructure Improvement.  The cost per village, the labour cost and the employment 
created are based on the recent ILO supported projects in Battambang. A notional investment 
figure of $5 million per year has been assumed. This would cover 100 villages per year. 
 
Tertiary Road Maintenance . It has been assumed that routine maintenance could be applied 
to 20% of the total tertiary road network that is considered to be in good or fair condition. A 
figure of $300 per km per year has been assumed for the cost of routine maintenance, 80% of 
which will go to labour. 
 
Civil works in the Rural Investment in Local Govern ance project.  The RILG is working in all 
1621 communes in the country. Equipment intensive methods through contractors is the current 
method of implementation. Labour based methods could be used where at least 40% of the cost 
would go to labour. 
 
Road and Irrigation projects.  Many of the tertiary and even secondary roads projects 
implemented each year are carried out using conventional equipment intensive methods. For 
the purposes of this illustration a portion of the total investment in road and irrigation works has 
been assumed to be amenable to the use of labour based methods. Again it is assumed that 
40% of the total cost could go in labour wages. 
 
For all four areas it is assumed that the wage rate would be $2.5 per day. 
 
Whilst it is estimated that such a programme could create some additional employment 
amounting to some 4 million work days, the actual additional cost would be only of the order of 
$6.5 million as the RILG investment and the Roads and Irrigation projects are already budgeted 
in the RGC yearly plans. For these two elements, based on experience it is assumed that the 
move to labour based methods would not incur extra expenditure. Studies by the ILO in 
Cambodia have shown that the average cost of labour-based projects is consistently lower than 
equipment-based projects and the average unskilled labour content of equipment-based work is 
as low as 1% percent of total costs, compared to 37% for labour-based works.16 Moving to a 
more employment intensive approach would therefore not result in additional costs and would 
also provide significant income for the poor in the rural areas.     
 
                                                           
16 Paul Munters. Jobs or Machines: A Comparative Analysis of Rural Road Work in Cambodia. ILO 2003 
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Village 
Infrastructure 

Total 
cost/year 

US$ 
per village Villages 

upgraded 
Labour 

cost work days  

 $5 million 50,000 100 1,250,000  500,000  

       

Tertiary Road 
maintenance Length length 

maintainable Yearly cost  Labour 
cost  work days   

 27,000 km 5,400 km  1,620,000   1,296,000  518,400  

       

RILG project Yearly cost  %age labour  Labour 
cost  work days   

 $10 million 40  4,000,000  1,600,000  

       

Roads & Irrigation 
projects Yearly cost       

 $10 million 40  4,000,000  1,600,000  

      
cost per 
workday 

US$ 
Total y early cost 
US$ 26,620,000     4,218,400 6.3 

Additional cost US$  6,620,000      1.6 
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Annex B. Ongoing or planned projects with potential  linkages to the PWP 
 
The list provided in the annex is not exhaustive. It relates to projects which have linkages to the 
PWP both in terms of the development of rural infrastructure and in relation to capacity building 
at the sub national levels. 
 
 ASIAN DEVELOPMENT BANK 

Road Asset  
Management 
Project 
 

Impact  
The project will assist the Government with periodic maintenance of national 
and provincial roads administered by the Ministry of Public Works and 
Transport (the MPWT roads). The project is cofinanced by the World Bank 
and Australian Agency for International Development (for capacity building). 
The Asian Development Bank loan will finance only national roads, while the 
World Bank loan will finance mostly national roads and some provincial roads. 
Major Components 
The project will (i) assist the Government in periodic maintenance of about 
950 km of MPWT roads, (ii) help to build capacity at MPWT to improve the 
management and maintenance of its roads network, and (iii) start a process of 
privatizing MPWT’s force account units. 
Expected Outputs and Outcomes 
The project will contribute to achieving long-term sustainability of the MPWT 
roads by preserving vulnerable parts of the road network and establishing a 
consistent and prioritized road management system within MPWT. This will 
promote economic growth by reducing future transport costs and preserving 
road connections. 

Emergency 
Food 
Assistance 
Project 

Impact  
Improved access to sufficient, safe, and nutritious food for food-insecure 
Cambodians 
Major Components 
(i) Compensatory consumption support; (ii) productivity enhancement support; 
and (iii) capacity building for emergency response to food crisis and capacity 
building in the relevant ministries, including with respect to their ability to comply 
with fiduciary requirements and monitor the delivery of assistance. 
Expected Outputs and Outcomes 
The expected outcome is reduced vulnerability of food-insecure households 
through increased access to food and production inputs. Three expected 
outputs are: (i) food made available to vulnerable households, (ii) input needs 
of smallholders and marginal farmers supported, and (iii) a national food security 
response system put into place and made operational. 

GMS: Cambodia  
Northwest 
Provincial Road 
Improvement 
(CAM) 
 

Impact  
To reduce poverty by reducing the transport cost and increasing road transport 
reliability to rural population centres. It also aims to improve connectivity within the 
region and thus improve access to markets, social services, and work 
opportunities. Further, it aims to boost interregional and intraregional trade and 
cooperation. 
Major Components 
(i) Rehabilitation of National Road 56 (NR), (ii) provision of a border-crossing 
facility in O’smach, (iii) consulting services, (iv) routine road maintenance 
programme, and (v) road safety. 
Expected Outputs and Outcomes 
Better connectivity within the region through improving the unpaved road section, 
and better international connectivity in regional transport corridors. The project will 
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also support regional trade and cooperation by improving border-crossing facilities 
in O’smach between Thailand and Cambodia and continue to assist Cambodia’s 
ongoing routine road maintenance and road safety programmes. 

Support to Rural  
Decentralization 
and Capacity 
Building 
 

Impact  
Effective, efficient, and responsive decentralized rural service delivery by sub-
national and local institutions. 
Major Components 
(i) Assessment of local capacity and needs for community development and 
budget planning; (ii) preparation of capacity building program as a precursor 
to rolling out decentralized fiscal management, budget planning and 
implementation, and internal control; and (iii) identification and prioritization, 
through a participatory method, of a commune investment program that supports 
sustainable livelihoods and social development. 
Expected Outputs and Outcomes  
A project supporting effective decentralized rural service delivery to accelerate 
rural development, plus capacity in provincial departments and communes for 
financial and project management. A special feature of the project will be the 
identification and prioritization of a commune investment program that will be 
closely linked to ongoing and planned development activities in the Tonle Sap 
basin, especially the proposed Provincial and Rural Roads Asset Management 
Project. 

PFM for  
Decentralized 
Services 

Impact  
Contribute to the improvement of public financial management and internal audit 
function at the sub-national level to improve control and planning of decentralized 
rural service delivery. 
Major Components 
(i) Project preparation for investments to assist with establishing fiscal control, 
management, and planning at sub-national level; (ii) development of a capacity 
building program to promote demand-driven accountability of proper public 
financial management and responsive rural service delivery at the grassroots 
level; and (iii) identification of potential rehabilitation and expansion of selected 
provincial and commune offices to facilitate operationalising fiscal decentralization 
and rural service delivery. 
Expected Outputs and Outcomes 
A credible and predictable budget for provincial and commune development 
investments. Outputs feasibility study identifying options to enhance PFM for 
decentralized services. A capacity building package for local community leaders 
and village members to familiarize them with PFM and accountability concepts 

Tonle Sap 
Poverty 
Reduction and 
Smallholder 
Development 
Project 
 

Impact  
Improve the livelihoods of people and increase agricultural productivity in four 
provinces (Banteay Meanchey, Kampong Cham, Kampong Thom and Siem 
Reap) in Tonle Sap basin by 2020. 
Major Components 
(i) Development of communes with respect to agricultural support services, rural 
financial services, and rural infrastructure; and (ii) improvement of the enabling 
environment. 
Expected Outputs and Outcomes 
The project will assist the Government in creating: (i) improved agricultural 
support services, including research, extension and information delivery services 
to support increased agricultural productivity by smallholder farmers; (ii) 
strengthened rural financial services that are extended to resource-poor 
smallholder farmers; (iii) rural infrastructure to improve agricultural production, 
market access and quality of life in rural communities; and (iv) appropriate policies 
and regulations that support smallholder farming communities. The outcome of 
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the project will be increased agricultural productivity in 196 communes in 28 
districts of four provinces in Tonle Sap basin. This will include increased 
diversification of household economic activities, improved access to domestic and 
international markets, and the creation of on- and off-farm livelihood opportunities, 
improved rural infrastructure, and improved rural financial services. 

Water Resource  
Management 
Sector 
Development 
Program 
 

Impact  
Reduction in poverty and improved food security of about 20,000 families in four 
selected provinces (Pursat, Banteay Meanchey, Siem Reap, and Kampong 
Thom) in the Tonle Sap Basin. 
Major Components 
(i) Development of irrigation facilities; (ii) agricultural development and livelihood 
support, including incremental agricultural extension, land titling, etc.; (iii) 
establishment and development of farmer water-user communities; and (iv) 
capacity building for efficient project management. 
Expected Outputs and Outcomes 
Program outputs will be improved irrigation water supply and crop production in 
each subproject area, and improved efficiency and effectiveness of existing or 
new farmer water-user communities to be established under the program. The 
ultimate program outcomes will be poverty reduction and food security in the 
subproject areas, sustainability of the irrigation facilities provided under the project 
and effective management of the water sector. 

Rural Roads 
Asset 
Management 
Project (cluster) 
 

Impact  
Provision of safe, cost-effective, all-year road access in priority and remote 
agriculture areas of Cambodia. 
Major Components 
(i) Rehabilitation of about 500 km of rural road network that links to the 
previously rehabilitated provincial road network, (ii) construction supervision, 
(iii) capacity building to strengthen the road asset management capacity of 
the Ministry of Rural Development (MRD), (iv) capacity building for local 
private sector contractors in undertaking rural road maintenance works, and 
(v) a periodic and routine maintenance program for the rural roads network. 
Expected Outputs and Outcomes 
The outputs of the project will include (i) project road rehabilitated; (ii) capacity 
building program implemented; and (iii) road maintenance program implemented. 
The outcome will be a more sustainable road sector based on a sound core 
network with safe, cost-effective, and all-year access to markets 

Public Financial  
Management for 
Rural 
Development 
Project 
(subprogram 2) 
 

Impact  
Improve service delivery for poverty reduction and accountability institutions 
Major Components 
The program will continue to support government reforms by: (i) strengthening 
financial management and increasing accountability, (ii) strengthening PFM in 
rural development ministries, and selected provincial departments within the 
emerging deconcentrated framework, (iii) strengthening institutions and the 
capacity of the Ministry of Finance and selected agencies for effective natural 
resource management, and (iv) improving governance framework including 
external auditing. The project will emphasis the capacity development needs in 
MRD, the Ministry of Agriculture, Forestry, and Fisheries; Ministry of Water 
Resources and Meteorology; Ministry of Finance; and National Audit Authority to 
improve the overall governance framework of the Cambodian public sector. 
Expected Outputs and Outcomes 
Improved PFM capacity of ministries dealing with rural development with respect 
to achieving aggregate fiscal discipline, good prioritization of resources, and 
efficient delivery of public services in a transparent and accountable way, through 
improved (i) credibility, predictability, and comprehensiveness of the ministries’ 
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budgets; (ii) efficiency and accountability in expenditure and natural resource 
management; and (iii) strengthening of institutional and organizational capacity 
development of accountability institutions in Cambodia. 

Developing an 
Effective 
Institutional 
Framework for 
Decentralized 
Reforms 
 

Impact  
Increase in the transparency, efficiency and effectiveness of the management and 
use of public resources for local development and improved service delivery. 
Major Components 
(i) Determine functional assistance linked to fiscal needs and/or capacities, 
(ii) finalize the legal and/or regulatory regime for fiscal arrangements, (iii) 
design intergovernmental financing arrangements, and (iv) strengthen institutional 
coordination arrangements and capacity. 
Expected Outputs and Outcomes 
Outputs are development of (i) options for functional assignments, (ii) new or 
revised regulations, (iii) options for financing arrangements, and (iv) the capacity 
of subnational levels of government. The expected outcome is an effective 
institutional framework for decentralization developed (including for rural 
infrastructure) 

Decentralized 
Rural 
Infrastructure 
 

Impact  
Support for the efficient and effective delivery of decentralized rural infrastructure 
services. 
Major Components 
(i) Policy and institutional support to districts and provinces for implementing 
decentralized planning, financing, and monitoring and evaluation of rural 
infrastructure services; and (ii) assistance in the elaboration of district and 
provincial plans for decentralized rural infrastructure services that reflect local 
priorities determined through a participatory planning process. 
Expected Outputs and Outcomes 
Update on the implementation of the Government's decentralization and 
deconcentration reform program, including with respect to functional assignments 
and financial responsibilities of districts and provinces in the provision of 
decentralized rural infrastructure, and preparation of a Decentralized Rural 
Infrastructure Project in 2011. 

Provincial 
Roads Asset 
Management 
Project 
 

Impact  
A more sustainable road sector based on a sound core network with safe, cost-
effective, and all-year access to markets and other social services, and an 
efficient and sustainable road maintenance regime. 
Major Components 
(i) Preparation of a project for asset management of the provincial and rural roads 
network, and (ii) preparation of medium-term funding for rehabilitation of provincial 
and rural roads. 
Expected Outputs and Outcomes 
Outputs are (i) a project design and feasibility study for the priority network of 
provincial and rural roads prepared, with economic (and, if necessary, social and 
environmental) assessment(s) completed; (ii) a program for building capacity in 
road maintenance; and (iii) proposals for medium-term funding of provincial and 
rural road rehabilitation completed. The outcome will be project design agreed 
upon by the Government and ADB. 

 WORLD BANK 

Road Asset 
Management 
Project (see 
also ADB) 

The objective  of the Road Asset Management Project is to ensure continued 
effective use of the rehabilitated national and provincial road network in support of 
the economic development in Cambodia. It will do so by improving the institutional 
and technical capacity of the ministry of public works and transport for road 
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maintenance planning, budgeting and operations, and by expanding and 
strengthening maintenance activities. 

Rural 
Investment and 
Local 
Governance 
Project 

The development objectives o f RILGP are to assist rural development and 
poverty reduction efforts through supporting provision o f priority public goods and 
infrastructure at the commune level, as well as promoting good local governance 
through support of decentralized and deconcentrated participatory local 
governance systems at the commune and provincial levels. 

Pilot 
Programme for 
Climate 
Resilience 

Joint programmes with ADB and DFID. Phase 1 $1.5 million, Phase 2 $25-30 
million. Focuses initially on mainstreaming policies with central ministries. 
Agriculture, infrastructure and water are priority sectors. EA is the Ministry of 
Environment. 

 AusAid 

Cambodia 
Agriculture 
Value Chain 
Program 
(CAVAC) (2009-
2013)  
 

CAVAC is a central part of AusAID's new program of support to the Cambodian 
agricultural sector. 

The overall purpose of the program is to deliver practical benefits including 
improved food security, increased income and reducing the vulnerability of poor 
farmers engaged in rice-based farming systems. This will be undertaken by 
promoting market-oriented agricultural development and product diversification, 
with an initial focus on the rice and vegetable/fruit value chains. The program will 
initially focus on three target provinces: Kampong Thom, Takeo and Kampot. 
Consideration will be given to expanding the program to other provinces in future 
years. 

Road Asset 
Management 
Project (see 
also ADB and 
WB) 

RAMP is a joint project between ADB, World Bank and Australia that assists the 
Cambodian Government with periodic maintenance of national and provincial 
roads. Periodic road maintenance of about 950 kilometres will be undertaken. 

 UNDP 

Project to 
Support 
Democratic 
Development 
through 
Decentralisation 
and 
Deconcentration  

The goal of  the PSDD is to reduce poverty in Cambodia through support to 
Decentralization and Deconcentration reform. The programme will work to 
improve governance, service delivery and development by: strengthening local 
government systems and structures to enable better pro-poor investments; 
improving the quality, accessibility and equity of services at the sub-national level; 
and prior to and following enactment of the organic law on D&D, supporting a 
more effective policy, legal, political, institutional and administrative framework 
that will give the poor greater access to and benefits from local services. 
Key results and reports 
� Design support to two new World Bank projects (LASED and DDLG/OWSO) 
and start up of RILG additional financing all under NCDD framework with 
aggregate value of US$50 million 
� Revised District Guidelines on the basis of two years experience; approved by 
NCDD; training to all districts; formulation of 2008 District AWPBs 
� Support to 1,621 new CS Councils, 130 Districts and 24 provinces in 
preparation of 2008 sub-national AWPBs valued at US$50 million 
� Training of all 1,621 newly elected CS Councils in revised CS planning system 
guidelines 
� Support to district integration workshops in all 185 districts 
Main activities 
� Support for improving the quality, accessibility and equity of service delivery at 
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the subnational level 
� Support for more effective policy, legal, political, institutional and administrative 
framework  
Contributing donor(s) 
� Swedish International Development Cooperation Agenc y (SIDA): 
US$12,600,000 
� Department for International Development (DFID): US$15,600,000 
� UNDP: US$3,600,000 

Cambodia 
Climate Change 
Alliance (CCCA) 

Partnership with EU, Danida and Sida ($9.7 million) 
Concentrates on capacity building and grants for pilot interventions 

 IFAD 

Tonle Sap 
Smallholder and 
Poverty 
Reduction 
Project 

Jointly with ADB. $6million of total $55 million 

 UNCDF 

Innovations for 
Decentralisation 
and Local 
Development 

$1.5 million. The original IDLD project has become fully operational at the end of 
2008. Also, its content was updated given important changes in the policy context 
including the passing of the Organic Law and the decision to hold sub-national 
elections in May 2009. The IDLD project aims at providing strategic and technical 
assistance to the Royal Government of Cambodia in three critical areas: (a) 
designing sub-national planning guidelines and monitoring their implementation; 
(b) supporting fiscal decentralisation through the design and monitoring of multi-
level governance arrangements and (c) supporting analytical, monitoring and 
planning capacity required at National level with specific focus on local 
development and links with the on-going decentralisation reforms.  Strategic work 
at National Level + field work in 4 selected Districts. Support to fiscal 
decentralisation, Preparation of sub-National Planning Guidelines, Support to 
design of sub-National Finance System, Agreements/strategy for District policy 
monitoring. 
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Annex C. Background Data for indicative costing of the PWP 
 
 
 
 
 

1. FFW output and days worked per year on road work s 
 
 

 
 

 
 
 
 
 

For FFW assumes 150 kgs at 1800 Riels per kg at an exchange rate of 4200 
For EIP assumes 40 days work at 10,000 Riels per day at an exchange rate of 4200 
Household size assumed as 5 persons 

 
2. Overall cost and potential income  

 
 
 

 
Cost $ Mill. 

Cost per 
H/H 
served $ 

Cost per 
person 
served $ 

FFW 7.5 150 30 

EIP 6.6 313 63 

Total 14.1 198 40 

 
3. Cost per H/H and person served $ 

 
 
 

Beneficiaries 
per year 

Population 
below poverty 
line 

Population 
in Lowest 
20%  

355,460 4,154,000  2,680,000  

Percent age 
served  8.6 13.3 

 
4. Percentage of population served 

 

Payment 
rate 

Kg/cum 

Output 
cum/day 

Kg 
received 
per day 

cost of 
rice in 
Riels 

Equivalent 
payment 
received 

$/day 

Average 
number of 

days worked 
per year 

3.5 1.5 5.25 1800 2.25 28.6  

Cost  H/Hs served 
per year 

H/H income 
per year from 

PWP $ 
7.5 million FFW 50000 3,214,286  

$6.6 million EIP 21092 2,008,762  

 Total 71092  5,223,048  
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Income riels 

per day 
Income $ 
per year  

Lowest 20% 1608 140 

Poverty line 2367 206 

 

Population  13,388,910 

H/Hs Below poverty line 830,112 

H/Hs in bottom 20% 535,556 

H/Hs served by PWP/year 71,092 

H/H income from PWP $ 5,223,048 

Income per H/H riels 308,569 

Equiv. H/H income per day 845 

Poverty line riels per day 2,367 
Percent age contribution of the PWP to 
H/H yearly income 7.1 

Poorest 20% daily income riels 1,608 
Percent age contribution of the PWP to 
H/H yearly income 

 
10.5 

 
5. Impact of PWP on H/H income 

 
 
 
Note: Figures for FFW are based on WFP data for road works. Road works comprise a major 
portion of the WFP’s programme. However a detailed costing of the PWP would need to be 
based on a more comprehensive analysis of historical data including the totality of the WFP 
programme and augmented with figures from the ADB cash for work programme in the EFAP 
project.  
 


