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EXECUTIVE SUMMARY 
 

This sector assistance program evaluation (the Study) reviews the contribution of the 
Asian Development Bank (ADB) to the development of Pakistan’s road sector over the period 
1985 to 2005. It is also designed to provide an input to the forthcoming Pakistan country 
assistance program evaluation (CAPE). 
 
Sector Background 
 

The transport sector contributes over 10% of Pakistan’s gross domestic product. Over 
the past 2 decades, as in other parts of Asia, the growth of vehicle numbers has been dramatic. 
The number of registered road vehicles in 2004 was 2.94 million with a further 3.01 million 
motorcycles and rickshaws. The combined fleet is growing at 9% annually, nearly double gross 
domestic product growth of about 5%. Since 1991, road transport in Pakistan has grown 
annually by 10.6% for freight and 4.4% for passengers. Road transport is the dominant transport 
mode, moving about 95% of inland freight and 90% of passengers. ADB’s cumulative lending to 
Pakistan reached $15.035 billion at the end of 2005. Of this, $2.098 billion was directly for the 
road sector, accounting for 14% of the total lending. Other than ADB, the major funding 
agencies are the World Bank and the Japan Bank for International Cooperation (JBIC). There 
are a number of other funding agencies involving various countries and agencies. The Paris 
Declaration on Aid Effectiveness provides a framework for further improving funding agency 
coordination, partnerships, and harmonization of future ADB operations in Pakistan. It remains 
to be seen whether the benefits expected from the Paris Declaration are realized in the road 
sector in Pakistan. 
 

Pakistan’s roads can be grouped to reflect both function and administrative structure. At 
the core of the network are the main trunk routes formed by the national highways and 
motorways, which are administered by the National Highway Authority (NHA) of the 
Government of Pakistan (the Government). The provincial highways form key local and regional 
routes or links to the main trunk routes and are administered by each of the four provincial road 
departments, now known as the Works and Services Department (WSD) and formerly as the 
Construction and Works Department (CWD). The lowest rung of the network, comprising the 
largest functional group, are the rural access roads (RARs) administered by district 
governments. The RAR network includes many former provincial roads, and district 
administrations now employ many former WSD/CWD staff, as a result of Pakistan’s general 
devolution of powers and assets to districts in 2001. Many of the main trunk routes and key 
provincial highways are in satisfactory condition. Overall, however, Pakistan’s road network is 
deteriorating as a result of inadequate past maintenance and sometimes poor design and 
construction, compounded by rapid traffic growth and large numbers of trucks being loaded 
beyond permissible axle load limits. 
 

Historically, the construction and management of the road network was done exclusively 
by the public sector and quasi-government organizations such as the military. The private 
sector’s involvement was limited to consultancy and construction contracting. In contrast, 
transport services—both freight and passenger—are dominated by the private sector. 
 

Since 1985, the Government’s broad sector strategy has emphasized (i) expanding the 
road network to reach more villages and (ii) maintaining and rehabilitating the main trunk roads. 
The latter reflects the limited availability of funds and the need to preserve road assets, and the 
former the importance of agriculture as a cornerstone of the Government’s development 
strategy. With the rapid growth in vehicle numbers and travel over the past decade, the 
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Government’s road sector strategy also supports capacity augmentation on major routes and 
greater private sector participation in road development and management. 
 

Key issues in the sector include (i) the need for additional RARs, (ii) inadequate road 
maintenance, (iii) a poor road safety record, (iv) institutional inefficiency, (v) weak governance 
including corruption, (vi) insufficient private sector involvement, and (vii) the need for greater 
connectivity with neighboring countries. Poor road maintenance is a complex issue at all levels 
of the government. Despite asset preservation being part of the Government’s stated strategy, 
in practice this has not been achieved in the road sector. Inadequacies exist in funding, planning 
(including design), execution (including construction quality), and the control of truck axle loads. 
 
ADB’s Strategy and Assistance 
 

Achieving macroeconomic stability and promoting structural adjustment in Pakistan were 
early concerns of ADB starting in the mid-1980s. In parallel with the Government’s development 
thrusts, ADB’s country strategies were designed to stimulate private sector development, 
exports, and general economic growth. These strategies translated into loan and technical 
assistance (TA) projects for rural development, energy, industry, and selected aspects of 
infrastructure, as well as for urban and social services. Since 2000, poverty and social equity, 
governance, human resource development, and social justice became important elements of 
ADB’s operations in Pakistan. Since the mid-1980s, when the first country strategy was written, 
improving the road transport sector has been a key part of ADB’s country strategies. 
 

Since 1985, ADB has lent a total of $2.1 billion to the road sector, more than half of all 
external assistance provided to the sector. In addition, since 1984, a total of $6.3 million grant 
has been provided by ADB for 24 TA projects. ADB’s projects were prepared to complement the 
assistance of the other funding agencies. ADB’s entry point into the sector was to support the 
expansion of the rural road network as a means of fostering agricultural development. Three 
projects in the road sector were approved for this, in 1985, 1990, and 1992. ADB’s support for 
rural roads has continued to the present time. In line with the need to address the deterioration 
of the provincial and national road networks, ADB’s road program expanded to include 
rehabilitating provincial and national roads and bridges. ADB has financed one project for 
upgrading provincial highways and another for constructing the Sukkur Bridge on the national 
highway network. These, plus the three rural road projects, have been completed. The five 
ongoing ADB-supported road sector projects comprise one for each of the four provinces and 
one at the national level. These ongoing projects provide a range of support for national, 
provincial, and RAR infrastructure, as well as non-infrastructure support. Since 1977, 16 of 
ADB’s projects in agriculture and related sectors have contained components for improving 
roads, specifically RARs. Additional support to the road sector is included in ADB’s country 
strategy and assistance pipeline. 
 

ADB has provided 10 advisory and 14 project preparatory TA in the road sector during 
the review period. Advisory TA has supported the formulation of ways to improve (i) institutional 
service arrangements, (ii) private sector involvement in road development, and (iii) transport 
policy formulation, investigating implementation delays and a range of specific sector topics. 
Assistance was also provided as consultancies under the various projects, particularly on 
aspects of road maintenance and road safety. A significant road safety effort under the 
provincial highways project was cofinanced by the Nordic Development Fund. 
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Relevance of ADB’s Program of Assistance 
 

By supporting new RARs and the rehabilitation of provincial and national highway 
infrastructure, ADB’s assistance has been relevant to the development strategies followed by 
both the Government and ADB, namely improving rural communities’ access to spur agricultural 
development and upgrading the main road network to stimulate general economic development. 
The early focus on RARs complemented the assistance given at the time by the World Bank 
and JBIC for the major trunk routes. ADB’s program evolved in relation to the need to address 
other parts of the network, given the importance of all categories of roads to economic progress. 
Such broad support continues in ongoing projects. Overall, the scale of ADB’s support for road 
infrastructure has been significant. 
 

With a few exceptions, the roads selected for support were appropriate. The completed 
provincial roads and the Sukkur Bridge were identified as priority developments in the national 
road master plan and form parts of important national or regional routes. National and provincial 
highways in the ongoing projects are similarly important. In the case of RARs, candidate roads 
were proposed by local governments. Political influence in the selection process is likely to have 
occurred, but there was a broad need for more roads at the time and, in general, all selected 
roads appear appropriate. Construction was generally to the required standard, which helped 
avoid unnecessarily high standards and losses through weak governance, but the formula 
approach did lead to cases of under-design. In the future, new access road subprojects will 
become less readily identifiable, and a wider range of subproject types (e.g., widening, 
rehabilitation, and bridges to replace fords, apart from just new paved roads) should be 
considered. Greater care will be needed in the selection process. 
 

ADB’s support in non-infrastructure areas also was consistent with the needs of the road 
sector, addressing key problems such as road maintenance, safety, institutional service 
orientation, and efficiency beginning quite early in the program. Nevertheless, the design of this 
part of the program was inadequate, focusing too narrowly on technological and hardware 
concerns. 
 

In summary, ADB’s support has been relevant to the Government and ADB development 
strategy and sector needs. The infrastructure components have been appropriate at all levels of 
consideration—i.e., national, sector, and detailed design—and significant in scope. The main 
weaknesses were inadequate scale and poor design of the non-infrastructure components. 
 
Effectiveness of the Completed Assistance 
 

In general, ADB’s completed road projects and road components successfully achieved 
their main outcomes, namely the improvement of rural access and reduction in transport costs. 
 

In total, around 500 separate RARs with an aggregate length of about 6,356 kilometers 
(km) were built or upgraded with ADB assistance. The supported roads are spread throughout 
the country, located in all four provinces and 57 of the country’s 102 districts. Additional RARs 
are included under ADB’s ongoing projects. The baseline study done for this evaluation included 
project roads and nearby unimproved (control) roads. In comparison with control roads, villagers 
served by the improved RARs were found to make more trips of greater length, at a lower cost, 
and with shorter travel times. There were increased volumes of goods transported and more 
village facilities and other social benefits. The major generator of these benefits appears to be 
the creation of all-weather access and the time savings derived from the introduction of faster 
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motorized service where no, or limited, service had previously existed. Lower transport prices, 
while welcome, appear less important than the ability to travel by normal vehicle, such as a car, 
pickup, or van, whenever needed throughout the year. On the negative side, the number of 
accidents, including fatal accidents, increased after the completion of the road works. More 
effort is needed to address traffic safety. 
 

As a result of the Government’s rural road building over the past few decades, including 
the ADB-supported projects, more than half of all rural communities in Pakistan now have all-
weather motorable access. The corresponding figure in 1985 was less than 15%. Almost all 
villages in Punjab outside of those that are inherently difficult to get to, such as those in deserts 
or flood-prone areas beyond the protection of levees, are accessible year round. In North-West 
Frontier Province (NWFP), most villages in the lowlands are accessible, and lack of access is 
an issue now related to hilly areas. Sindh, however, still has a substantial number of 
unconnected lowland villages, as does Balochistan, the latter because of the long distances 
between many settlements and low population densities. 
 

The Provincial Highways Project improved 11 roads totaling 528 km in length—seven 
roads in Punjab, two in Sindh, and one each in NWFP and Balochistan. Although some 
pavement failure has occurred, considered to be a result of excessive truck axle loading or poor 
construction, in general the pavement has performed as expected and travel times have been 
reduced. 
 

The construction of the Sukkur Bridge had multiple positive outcomes. Relief of 
congestion in crossing the river, the main project objective, was achieved. The removal of 
restrictions on vehicle size crossing the river at Sukkur allowed larger, more efficient trucks to 
divert from other less direct routes. The bridge contributes significantly to the structure of the 
national highway network, forming a key link across the Indus River. 
 

In comparison with the generally good achievements from infrastructure investment, 
ADB’s support for addressing aspects of the sector not related to infrastructure, particularly road 
maintenance and safety and institutional efficiency, has achieved little so far. Road conditions 
and safety performance are generally poor, and road agencies remain oriented toward works, 
as opposed to service. Although the need to address these issues was identified at an early 
stage, this part of the program lacked the necessary scale and was slow to evolve into a 
meaningful line of support. Importantly, it did not address key weaknesses related to the 
availability of funds for maintenance and safety works; institutional attitudes; and the political, 
bureaucratic, and related aspects of reform. Rather, the attention was on providing hardware 
and addressing technological matters. ADB’s ongoing projects continue to address these key 
sector issues, however, and offer scope for improved performance and impact in the future. 
 

Overall, ADB’s assistance is viewed as effective, the shortcomings with the institutional 
and advisory activities being overshadowed by the successes of the much larger investments in 
infrastructure. Nevertheless, the shortcomings with the institutional and advisory activities are 
significant, particularly as they relate to sustainability, a major current issue, and social aspects 
such as road safety. 
 
Project Efficiency and Sustainability 
 

Economic analyses done for a sample of the completed RARs, the provincial highways, 
and the Sukkur Bridge show that the infrastructure investments represent an efficient use of 
development funds overall. The few RARs with low rates of return had low traffic volumes, 
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highlighting some weakness in the selection and evaluation process for rural roads. Given the 
much larger investment in infrastructure compared with expenditure on non-infrastructure 
components, ADB’s program is rated efficient overall, despite the lack of success in the 
policy/institutional non-infrastructure components. Efficiency was also adversely affected by 
implementation delays, which was a common problem in all projects. 
 

So far, the ADB-supported road infrastructure has received only minimal maintenance. 
Except in the case of the Sukkur Bridge, which because of the nature of the structure will not 
require major maintenance for quite some time, this has resulted in ADB-supported roads falling 
into a rough but trafficable condition. More needs to be done to fully address maintenance. 
 

The generally good construction standard of the RARs helped to slow the rate of 
deterioration under a limited-maintenance regime. As the major benefit from these roads is the 
all-weather access they provide, even poorly maintained and bumpy roads generate benefits. 
While this could be construed as an argument for limited road maintenance, without a certain 
level of maintenance they eventually would revert back to fair-weather-only condition, losing this 
key benefit until reconstructed. Reconstruction is more costly over the longer term than 
providing adequate maintenance. Generally, the limited maintenance for RARs so far practiced 
represents a loss for the country. 
 

Because of the importance of the supported provincial roads, it is unlikely that they will 
be allowed to fail, and some continuing future maintenance can be expected. Nevertheless, 
historical performance suggests that they are likely to remain in rough condition. The major 
source of benefits from these roads comes from allowing higher speeds and a smooth ride, thus 
lowering vehicle operating costs. Rough surfaces and other deterioration that slows traffic and 
increases vehicle wear and tear represent a loss of potential benefits. 
 

Overall, while it is likely that ADB-funded infrastructure improvements will generate 
benefits large enough, and over a sufficient length of time, to be considered efficient 
investments, with better maintenance the benefits could have been greater. Maintenance is 
weak despite the efforts of ADB and other development agencies to improve it. Such support 
was largely of a hardware or technological nature. The main impediments to improved 
maintenance appear to be (i) lack of funds, (ii) inadequate control of excess axle loads, 
(iii) inappropriate road agency orientation toward construction works (as opposed to asset 
preservation and road service capability), (iv) weak governance, and (v) insufficient adherence 
to a long-term plan of action. Overall, the sustainability of benefits from the infrastructure 
investments is rated likely. 
 

On the positive side, under ADB’s ongoing projects, institutional reform is being 
undertaken, and there are prospects that funding for maintenance nationally and in Punjab and 
NWFP may soon achieve a level approaching that required. Weighbridges on the national 
highways are being recommissioned, and work is continuing to reintroduce the ADB-supported 
road maintenance planning systems. Further study of truck overloading is also under way in one 
of ADB’s ongoing projects and could lead to a more comprehensive solution to this problem, 
which is much needed. An additional and important aspect of overloading is its effect on traffic 
safety. The driver of an overloaded truck cannot react as quickly to dangerous traffic situations 
due to inadequate breaking ability, reduced maneuverability, and a propensity to overturn. 
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Implementation Concerns 
 

The main issues have been implementation delays and the substantial changes that 
occurred in lists of selected RARs and the potential this afforded for poor governance in the 
distribution of benefits. Despite the latter issue, all ADB-supported roads appear to be sensible 
choices. More detailed subproject feasibility study might have detected RARs that would have 
benefited from being built to higher or lower standards. Resettlement related to the Sukkur 
Bridge Project has some outstanding issues concerning the handover of titles to affected people. 
Overall, however, project implementation did not have major concerns other than those related 
to delay. ADB has initiated a study to investigate causes of early delay in its infrastructure 
projects in Pakistan.  
 

More broadly, ADB’s process for project identification and sector study appears sound. 
This process relies heavily upon implementation and project preparatory consultants. The 
slowness with which ADB’s non-infrastructure support grew into meaningful programs, and the 
weaknesses in their design regarding issues such as funding and good governance, are unlikely 
to have been improved by more detailed or more extensive sector work. It is unlikely that a 
larger program—or one concerned to a large extent, for example, with governance in the road 
sector—would have found favor with past governments. 
 
Conclusions and Recommendations 
 

The vast majority of ADB’s support has involved new and rehabilitated road 
infrastructure. This has been, and continues to be, relevant to sector needs, the Government’s 
national development plans, and ADB’s country strategy. The completed road projects have 
been effective in achieving stated outcomes and represent an efficient use of resources despite 
delayed implementation. There are important outstanding issues concerning maintenance and 
sustainability, some of which are being addressed under ongoing projects. There were only 
minor environmental and social problems and few unintended institutional impacts. The project 
components and TA aimed at institutional strengthening, including road maintenance and safety 
improvements, addressed key sector issues but were inadequate in detailed design and scale 
and so were largely ineffective. Overall, because of the relative size of the infrastructure 
developments compared with the non-infrastructure support, ADB’s program of assistance for 
the road sector has been appropriate and, so far, successful. The main weakness in the 
program has been the inadequate scale and design of the components and advisory TA aimed 
at institutional strengthening, road maintenance, and safety improvements. 
 

Going forward continued investment in road infrastructure is required, including the types 
that ADB has funded and is funding under its ongoing projects. The focus of the ongoing 
projects on a single major agency, e.g., a single provincial agency or NHA, appears to be 
appropriate. Greater attention to institutional efficiency is required, as is road safety and road 
maintenance. Within the latter key area of concern, the control of excessive axle loads, 
maintenance planning, and funding are important. Private sector participation in funding road 
works is needed to support the Government’s initiatives to increase funding. These are not new 
issues; indeed, all are covered in part under the ongoing program. ADB’s support should be 
long term in nature with the achievements being periodically reviewed while encouraging the 
program to evolve. ADB has started to encourage the Government to take on a greater role in 
preparing projects and could strengthen this approach as well.  
 

Based on the findings of the Study, the following recommendations are made: 
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Recommendations for Road Sector Assistance in Pakistan 
 
Recommendation Responsibility Timing 
   
1. The effectiveness of ADB’s road sector performance must be 
viewed in the context of ADB’s overall program in Pakistan. This 
will be evaluated in the CAPE and the final judgment will be 
made in the next Pakistan CSP. Continued support to the road 
sector would be consistent with the findings of the evaluation 
(e.g., the relatively good performance of completed projects; the 
need for an improved road network; and rapidly growing 
transport demand). 

CWRD Following 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
Pakistan CSP. 

   
2. If the Government decides that ADB should continue to be 
involved in the road sector, ways must be found to address the 
defects noted in the planning, design, and implementation of 
past road projects. In the future, new access road subprojects 
will become less readily identifiable and a wider range of 
subproject types (e.g., widening, rehabilitation, and bridges to 
replace fords, apart from just new roads) should be considered. 
Since devolution of large road responsibilities to the districts is 
being implemented, the requirements of the districts in all 
aspects of road responsibility including planning, design, 
implementation, and maintenance must be considered in terms 
of funding and institutional capability. Also, while policy direction 
comes from the federal government, there currently is no means 
of coordinating their implementation at the provincial or district 
level. This aspect should be considered in the preparation of 
future assistance to the road sector. 

CWRD Following 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
CSP. 

   
3. If ADB remains involved in the road sector, the sector 
roadmap in the CSP should include a clear set of steps to be 
taken by the Government, ADB, and other funding agencies to 
improve road maintenance. Elements of such an approach could 
include (i) clearly understanding the fiscal implications for road 
maintenance associated with the Government’s increasing 
devolution of authority to district governments; (ii) instilling an 
attitude that recognizes the importance of maintenance and use 
of objective decision making within the district governments; (iii) 
expanding the computer-based road asset-management 
system, even in simplified form, to the district level; (iv) 
developing, as an alternative, the capacity of the provincial 
governments to process road-management data for the districts 
as an alternative if more sophisticated data is required to aid 
district decision making; (v) reviewing weighbridge proposals for 
provincial roads under ongoing projects and developing 
measures to make them more effective including making the 
police force more credible in enforcement and reducing the 
ability of truckers to circumvent the weighing points; (vi) 
developing a comprehensive program to address truck 
overloading  built around measures to enhance self-regulation 
by truckers, information campaigns, detection, and enforcement 
of effective fines; and (vii) including a road maintenance and 
rehabilitation projects in the future program. 
 

CWRD Following 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
CSP. 
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Recommendation Responsibility Timing 

   
4. Road safety is a complex issue. A program to address road 
safety should include (i) introducing safety audits of ongoing 
project designs beginning in 2007; (ii) providing assistance for 
the implementation of the National Highway Safety Ordinance of 
2000; (iii) upgrading the highway police at all levels; (iv) 
enhancing public awareness through a road safety awareness 
campaign using print, radio, and television and introducing road 
safety problems, procedures, and rules through the educational 
system; (v) improving signage; and (vi) identifying and removing 
blackspots where accidents frequently occur. A long-term 
commitment will be needed to address traffic safety issues. This 
effort would involve working with agencies of government not 
related to roads; this approach is necessary for good traffic 
management and safety practices. Other funding agencies are 
also involved in improving traffic safety. If ADB continues to be 
involved in the road sector, the sector roadmap in the CSP 
should include a time-bound series of actions that the 
Government, ADB, and other funding agencies will take to 
improve traffic safety involves working with non-road related 
agencies of government; such an approach is necessary for 
good traffic management and safety practices. 

CWRD Following 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
CSP. 

   
5. The financial needs to meet the demand for transport 
infrastructure are beyond the ability of the Government. The 
private sector is a potential source of such funds. The 
Government is taking a number of steps to ease the formation of 
public/private partnerships (PPPs). If ADB continues to be 
involved in the road sector, the sector roadmap should include 
policy and institutional support, as well as lending, to encourage 
greater private sector involvement in the road sector. Achieving 
this objective will require that the public and private sides of 
ADB work together.  

CWRD and 
PSOD 

Following 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
CSP. 

   
6. ADB needs to maintain a dialogue with the Government so 
that the resettlement program for the Sukkur Bridge is 
completed by resolving the payment issue between the NHA 
and the Sukkur Municipal Corporation. This would enable 
completion of the streets and other facilities in the resettlement 
sites. 

CWRD 2007 

   

ADB = Asian Development Bank, CAP = country assistance plan, CAPE = country assistance program evaluation, 
CSP = country strategy and program, CWRD = Central and West Asia Department, NHA = National Highway 
Authority, PRM = Pakistan Resident Mission, PSOD = Private Sector Operations Department. 
 
 
 
 
      Bruce Murray 
      Director General 
      Operations Evaluation Department 
 





I. INTRODUCTION 
 
A Study Rationale and Objective 
 
1. Good transport infrastructure and the efficient provision of transport services is a 
necessary but insufficient condition for economic growth and development in all countries. In 
Pakistan, the transport sector contributes 10% of the gross domestic product (GDP). Over the 
past 2 decades, as in other parts of Asia, the growth in vehicle numbers has been dramatic. The 
number of registered road vehicles in 2004 was 2.94 million (20/1,000 population) with a further 
3.01 million motorcycles and rickshaws.1 The combined fleet is growing at 9% annually. Since 
1991, road transport in Pakistan has grown annually by 10.6% for freight and 4.4% for 
passengers. Road transport is the dominant transport mode, currently moving about 95% of 
inland freight and 90% of passengers. The road network measures some 250,000 kilometers 
(km) of which about 60% is paved. 
 
2. The Asian Development Bank (ADB) has been a major contributor to the development of 
the road network and its supporting institutions, contributing a little over half of the road sector’s 
external assistance. ADB’s assistance for road sector development started in 1985. Up to the 
end of 2005, 32 ADB loans and 24 technical assistance (TA) grants had supported the road 
sector in some significant way, either entirely, as in the case of 10 road sector projects,2 or 
through one or more components, as in the case of 16 agriculture and natural resource sector 
projects. Of these, 11 loans and 6 TAs were ongoing at the end of 2005. Potential for further 
support is provided under ADB’s country strategy and assistance pipeline. 
 
3. This road sector assistance program evaluation (the Study) reviews ADB’s contribution 
to the development of Pakistan’s road sector. Specifically, it aims to evaluate the success of 
ADB’s completed projects, assess the extent to which they have contributed to the overall 
development of the sector, and draw out lessons for the future. The road sector was selected for 
detailed analysis because of its importance and the size of ADB’s contribution. The results of 
the Study will contribute to work on the country assistance performance evaluation (CAPE), 
which assesses ADB’s overall assistance to Pakistan. 
 
B. Scope, Methodology, and Timing 
 
4. The Study has been limited to ADB’s assistance to non-urban roads, that is, national 
highways, provincial highways, and rural access roads (RARs). Four ADB-funded urban 
development projects that include urban roads were not included in the evaluation. The Study did 
not include two loan projects for flood damage reconstruction. It also excluded a detailed analysis 
of agriculture and natural resource projects with road components. 
 
5. As ADB does not yet have specific guidelines for preparing sector assistance program 
evaluations, the broad features of the guidelines for preparing CAPEs was followed. A central 
part of the Study is a review of ADB’s completed investments. This was because only one road 
sector project has so far been subject to an Operations Evaluation Department (OED) 
evaluation, although project completion reports (PCRs) were available for all completed projects. 
Also, little information was available on road-related outcomes for road components of nonroad 
                                                 
1 This compares with 65/1,000 population in India and 97/1,000 population in Thailand. 
2 In this report, the term project is used in a general way to include program and project loans. Similarly, the term 

road sector is used in a general way to mean that part of the economy concerned with road transport. This differs 
from ADB’s formal system of classification whereby road projects would be part of the roads and highways 
subsector of the transport and communications sector. 
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sector projects.3 The general assessment methodology and criteria for these investment reviews 
follow ADB’s Guidelines for the Preparation of Project Performance Audit Reports. 4  These 
guidelines, which are consistent with those for preparing CAPEs, emphasize assessing the 
relevance of the support regarding its detailed design, sector needs, and the development 
strategies of the Government of Pakistan (the Government) and ADB; the efficacy and efficiency 
in achieving the intended outcomes; the sustainability of what was achieved; and the resultant 
broader impacts, both positive and negative. 
 
6. ADB’s completed assistance mainly comprises investment in road infrastructure, 
predominantly RARs but also including provincial and national highways and the Sukkur Bridge, 
TA, and a number of smaller investments addressing non-infrastructure concerns. Study 
preparations indicated that outcomes for the RAR investments would mostly be localized and 
could be determined largely by surveying beneficiaries along the supported roads. For the other 
ADB infrastructure investments, traffic is not local and change is likely to be spread generally 
throughout a region or nationally. In the absence of broad data and a baseline to enable 
determination of causal links, the evaluation of such investments focused on changes in traffic as 
the key outcome indicator, together with the sustainability of the outputs, economic efficiency of 
the investment, and presence or otherwise of externalities. Apart from traffic data in Punjab, road 
sector data in Pakistan is weak. Limited study resources prevented a major exercise to collect 
traffic data. It was decided to focus on collecting new data for the Sukkur Bridge Project, for which 
information was particularly weak but critical for an adequate evaluation. The Sukkur Bridge 
Project entailed a relatively major resettlement effort, and this part of the project was deemed to 
warrant special field study. Evaluation of ADB’s other support required a broad review of the 
sector, looking at what the support achieved in relation to sector needs and support from other 
development partners and the Government itself. 
 
7. The main field studies, therefore, comprised (i) a road assessment survey of a sample of 
RARs (Appendix 1); (ii) traffic counts plus an origin-destination survey and a review of 
resettlement in relation to the Sukkur Bridge Project; and (iii) a sector review. These were funded 
under small-scale TA. 5  Combined, these studies required extensive discussion with various 
stakeholders including transport users and operators, people affected by resettlement, 
government staff, and ADB personnel. The results of the studies are combined with material from 
ADB’s planning documents (primarily the report and recommendation of the President [RRP] and 
project files), ADB’s PCRs and project performance audit reports (PPARs), and other sources 
such as the World Bank and other funding agencies to form the key information for the evaluation. 
 
8. Under the road assessment survey, domestic consultants collected data on changes in 
physical road conditions and traffic, changes in socioeconomic indicators, and other aspects such 
as the involvement of villagers and transport operators in project design and dispute resolution for 
a sample of 23 roads assisted under ADB-funded projects and 18 nearby unassisted roads. Data 
was collected through direct observation; questionnaire surveys of transport operators, 
businesses, village key informants, and villagers; and discussions with local government officials. 
The roads and other details of the survey are given in Appendix 1. The information enabled 
comparisons of before and after conditions for the project roads and, secondly, changes over the 
past 5–10 years between project-assisted roads and unassisted roads. 
                                                 
3 The project with an OED evaluation report was the first road sector project. Several nonroad sector projects have 

been subjected to independent evaluation, but for these projects, the road components were relatively minor and 
the reviews focused on other components, giving little information about the road component outcomes. 

4 ADB. 2000. Guidelines for the Preparation of Project Performance Audit Reports. Manila.  
5 ADB. 2004. Technical Assistance to the Islamic Republic of Pakistan for the Road and Road Sector Assessment 

Study. Manila (TA 4469-PAK, for $150,000, approved on 9 December). 
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9. The traffic counts and origin-destination survey for Sukkur Bridge were done over a 
single 24-hour period on a Wednesday by a team of experienced local consultants. Traffic 
counts were also done for the nearby Lloyd Barrage, which carries a road and was the main 
river crossing in the area prior to the completion of the Sukkur Bridge. General information was 
also collected for the only other bridge in the area, the Landsdowne Bridge, a former railway 
bridge just north of Sukkur that has been used for light vehicle traffic since the 1950s. The 
review of resettlement was done by a local consultant with extensive experience in resettlement 
issues, who visited the site over a 3-day period. Among other things, he interviewed a sample of 
affected persons. 
 
10. The sector review was done by a team of two international consultants: a transport 
planner and a transport economist. These consultants completed field investigations in Punjab, 
Sindh, and North-West Frontier Province (NWFP),6 focusing on the provincial roads, the Sukkur 
Bridge Project, and a sub-sample of the RARs already surveyed. They held discussions with 
government staff, private operators, and consultants, as well as with other agencies such as the 
World Bank. They also reviewed the ongoing road sector projects and ADB documents. 
 
11. The Study was completed in 2006, with fieldwork conducted from March to June 2005. 
Finalizing the report entailed a process of review by the Government and ADB staff and 
subsequent discussion where required to ensure accuracy and balance. 
 
C. Report Structure 
 
12. Following this introduction, Chapter II provides a background analysis outlining the road 
sector and key sector issues. ADB’s assistance is described and the achievements of the 
completed program of support in the key areas of concern to the sector are assessed in Chapter 
III. Chapter IV provides an overall assessment and a discussion of remaining sector issues and 
recommendations for the future. 
 

II. BACKGROUND 
 
A. Sector Overview 
 
13. Pakistan’s road transport services for both freight and passengers are predominantly 
privately operated, deregulated, and highly competitive. Freight rates are among the lowest in 
Asia despite the many small-capacity vehicles in poor condition and deficiencies in the road 
network. Road transport is dominated by movements along the two north-south national 
highways, numbers 5 and 55, which link Karachi and its ports with the rest of the country. An 
estimated two-thirds of passenger and freight movement7 runs along these two highways. 
 
14. While the provision of transport is in private hands, the country’s roads and highways 
have been developed and managed by the public sector, involving various government 
agencies at the national, provincial, and district level. The private sector has long participated in 
design and construction works under contract to the Government but so far has not become 
involved in financing and operating road assets, even though this has been envisaged and 
supported for some time. Outside the normal road agencies, only some parastatal entities such 
as the military and some government corporations are involved in this way (para. 38).  

                                                 
6 Travel to Balochistan for foreign consultants was restricted during the fieldwork period. 
7 Measured in ton-km and passenger-km. 
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15. Much of the Government’s physical road work over the past couple of decades has been 
to upgrade the two main north-south trunk roads, plus some upgrading of provincial highways. 
The Government has made a large effort to build new roads at the lowest level of the network, 
that is, the tertiary or RAR level, to provide all-weather motorized access to villages as part of a 
national development strategy focused on expanded agricultural production. In recent years, the 
Government embarked upon a program to build a modern motorway8 linking the major cities. 
This network has been partly built. As a result of the Government’s activities, the two main 
north-south highways are now in reasonable condition. However, the condition of the rest of the 
main, secondary, and tertiary network is mixed, the sections in poor condition unnecessarily 
causing extra vehicle operating costs (VOCs) for transport operators. About 60% of the network 
is paved. At the tertiary level, despite significant achievement in building new roads, World Bank 
studies9 indicate that about 15% of communities do not have access to a motorable road and 
about one-quarter do not have all-weather motorized access.10 
 
16. The main issues in the sector (discussed in paras. 26–47) are (i) the continued need for 
physical works to expand the road network to connect more villages, upgrade existing main 
roads to support efficient transport operations, and provide connections with the new port of 
Gwadar and to neighboring countries; (ii) improving road maintenance to preserve the assets 
and improve road safety; (iii) controlling excessive axle loads, or truck overloading, which 
causes rapid road deterioration; (iv) institutional reform of road agencies to achieve greater 
service efficiency, coupled with the formal establishment of a road sector policy to help guide 
future development and overcome fragmentation of responsibility and lack of coordination within 
the sector; and (v) increasing private sector involvement to help relieve development funding 
constraints and further enhance efficiency. Addressing these concerns is necessary to achieve 
and maintain extensive and efficient transport services in the country.  
 
B. The Road Network and Road Agencies 
 
17. The network roads of relevance to this Study can be categorized as national highways and 
motorways, provincial roads and highways, and RARs. This road network is relatively modest—
about 250,000 km in total or about 0.32 km per square kilometer (km2).11 In addition, there are 
urban roads, irrigation service roads, and tracks totaling around 50,000 km, as well as 
undesignated tracks, trails, and paths.12 This division reflects both function and administrative 
responsibility. The network has grown since the early 1980s by about 90,000 km, almost all of the 
expansion having been of RARs and the 400 plus km of motorways. 
 
18. The national highways and motorways total some 8,500 km and form the backbone of 
the road network linking the major cities, ports, and border crossings. They carry about 75% of 
all commercial traffic. In 2001, about 50% of the national highway network was classed as being 
in poor to very poor condition. The National Highway Authority (NHA), established in 1991 as an 
autonomous authority within the federal Government and with offices at the federal and 
provincial level, is responsible for the operation, maintenance, and development of the national 
highways. NHA has received ADB and World Bank support, and further major support is 

                                                 
8 A motorway is a tolled, limited access, and fenced highway. Other highways are open and access unrestricted. 
9  World Bank. 2002. Rural Access and Mobility in Pakistan. Washington, DC. 
10 Access is defined as location within 2 km of a road. 
11 This compares with 1.17 km per km2 in India or 2.1 km per km2 in Bangladesh. 
12 The urban roads are in cities, towns, cantonments, and other special administrative areas. Some, but not all, of the 

irrigation roads are available for use by the public. The undesignated roads do not have any formal ownership, but 
have become established through popular use. 
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programmed from 2006. Also at the federal level, under the Ministry of Communications, the 
National Highway and Motorway Police was formed in 1997 with World Bank and ADB support. 
This organization polices traffic on the motorways and the main north-south national highway 
and, over time, will expand operations to other national highways. The motorways and some 
national highways and bridges are tolled, with tolling operations done under contract by the 
Frontier Works Organization (FWO), a military entity engaged in civil works construction and 
operation. FWO is also contractually required to operate several weighbridge stations for NHA. 
 
19. Approximately 21,500 km of roads are classified as provincial roads and highways. 
Except in Balochistan, these are typically sealed, two-lane roads connecting the main cities and 
towns in each province to each other or to the national highways. Balochistan has the least-
developed provincial road network of the four provinces with many gravel and narrow roads. 
Traffic volumes are also generally low due to the small and scattered population. Prior to a 
general devolution in 2001 of provincial responsibilities and assets to district governments, the 
provincial road networks were considerably larger, around 90,000 km. The provincial roads, 
including those devolved, were constructed and maintained by the Construction and Works 
Department (CWD) of each provincial government. Administrative arrangements have changed 
over the past few years as a result of the devolution and in some provinces are still changing. 
Generally, the administration is under each province’s Works and Services Department 
(WSD),13 except in NWFP where the responsible agency is the Frontier Highway Authority. 
 
20. Various provincial highways have been upgraded under ADB, Japan Bank for International 
Cooperation (JBIC),14 World Bank, and government projects. However, maintenance has been 
inadequate, unable to keep up with normal deterioration, the impact of overloaded vehicles, and 
rapid increases in traffic volumes. This, coupled in a number of cases of poor initial construction, 
has resulted in much of the provincial road network being in poor condition. 
 
21. The largest part of the network, about 190,000 km in length, comprises the RARs. 
Known by a variety of names, such as farm-to-market roads, canal roads,15 and link roads, 
these are a mixture of narrow, single-lane gravel and sealed roads linking villages to market 
centers and highways. Some form important connector links in local road networks, while others 
are dead-end roads terminating at a village. In hilly areas, some of these roads are trafficable 
only by 4-wheel drive vehicles. Traffic volumes are typically low, fewer than 250 vehicles per 
day (vpd), and comprise a mixture of micro to large buses, small trucks, tractors and trailers, 
motorbikes, bicycles, and animal-drawn carts. These roads have been developed by a number 
of agencies, including the provincial CWDs, provincial irrigation departments, special area and 
rural development offices, district governments, and, for some canal roads, the national Water 
and Power Development Authority. The devolution of responsibilities in 2001 placed 
responsibility for the upkeep of these roads on the district governments.16 Generally, RARs are 
in relatively poor condition as a result of inadequate maintenance and, in some cases, 
unexpectedly high traffic volumes and overloaded trucks. 
 
22. Key sector institutions are NHA, provincial WSDs, Frontier Highway Authority (the latter 
two replacing the former provincial CWDs), and district governments. In addition, at the federal 

                                                 
13 The CWDs also bore responsibility for government buildings. The parts of the CWDs responsible for roads were 

incorporated, along with other agencies responsible for regulating transport operations, into the WSDs. 
14 Reference to JBIC includes projects and activities of Japan’s Overseas Economic Cooperation Fund, which was 

incorporated into JBIC. 
15 These roads run along the bunds of canals for canal inspection and maintenance but were made available for 

public use. 
16 Some 70,000 km of roads were devolved along with 50–60% of provincial staff. 
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level are the Ministry of Communication (MOC) and the Ministry of Local Government and Rural 
Development (MLGRD). MOC is responsible for national highway development and 
maintenance, exercised through NHA, as well as for road transport regulations and policies, 
shipping, and ports. As well as other aspects of local government and rural development, 
MLGRD assists provincial and district governments in planning and coordinating RARs, 
including those under ADB-funded projects. 
 
C. Government’s Broad Road Development Strategy 
 
23. Since 1985, Pakistan’s stated strategy for roads has emphasized (i) the maintenance 
and rehabilitation of the main trunk route roads—that is, the national and provincial highway 
network—rather than new road construction that would add to the number and length of these 
roads and (ii) expanding and improving RARs to spur agricultural development. This was a 
departure from earlier strategies, which were built around needs to expand and upgrade the 
major trunk road routes. Agricultural development has formed a cornerstone of the overall 
national development strategy since this sector supplies raw materials to industry and for 
exports and national food supplies. Roads were deemed needed for its development. The 
implementation of the Government’s strategy was adversely affected by its generally weak 
financial position over past decades. In particular, fund shortages affected allocations for road 
maintenance. Despite the intention to maintain the road network, insufficient funds meant that a 
backlog of deferred maintenance has built up. At the same time, new construction proceeded, 
notably of motorways. In practice, the change in focus away from new construction to asset 
preservation has yet to materialize. Better results were achieved with improving rural access. 
Almost 90,000 km of new RARs were built over the 1983–2003 period.17 The Government aims 
to build a further 90,000 km of such roads in the near future. 
 
24. From the early 1990s, increasing the capacity of key national routes was also 
recognized as necessary in view of the large traffic volumes on these routes. JBIC and World 
Bank in particular contributed toward this objective by funding the improvement of the two main 
north-south highways. More recent strategies have included (i) the devolution of responsibility 
for many rural roads from the provincial governments to the district governments as part of the 
general national devolution process and (ii) encouraging greater involvement of the private 
sector in both maintenance operations and the funding of highways. While devolution has been 
implemented, the private sector has yet to become involved in highway funding and operation. 
 
25. Within this broad outline, the Government’s strategy has embraced an evolving mix of 
detailed sub-strategies and plans for specific aspects such as for improving maintenance 
planning and execution, improving road safety, modernizing the domestic contractor industry, 
providing equipment to local contractors, and financing development works. ADB’s strategy is 
described in Chapter III. 
 
D. Key Sector Issues 
 
26. Each key sector issue comprises a set of sub-issues as discussed in the following 
paragraphs. The issues have been known to the Government, ADB, and other development 
agencies for some time. Most have parallels in the road sectors of other developing countries. 
 

                                                 
17 In the context of rural access roads, new construction and upgrading can mean the same thing. Generally, 

“new“ roads previously existed as undesignated roads that developed through popular use and might have carried 
some motorized traffic but were never formally constructed. 
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1. Road Network Infrastructure 
 
27. The vast majority of development assistance and the Government’s road sector funds so 
far expended have been channeled into improving and expanding road network infrastructure. 
Largely with JBIC and World Bank assistance, the two main north-south highways have been 
upgraded in condition and capacity and, together with the motorways, form a basic backbone 
interconnecting the provincial capitals, Islamabad, and the Karachi ports. However, domestic 
transport requires and uses many other national and provincial highways. Typically, these other 
main roads are two-lane roads, many of which have reached their capacity. Overall, only 40–
50% of the main roads are in good condition. ADB has assisted some of these, and ADB, JBIC, 
and World Bank have ongoing projects involving others, but additional rehabilitation and 
upgrading will be needed for the foreseeable future. The issue is connected with that of 
maintenance (paras. 39–45) and within the broad maintenance area with vehicle overloading 
(paras. 44–45). Without effective maintenance, Pakistan’s main roads will require a continuous 
cycle of repeated rehabilitation. 
 
28. At the district level, not all villages are connected. Fulfillment of the Government’s rural 
development plan will require further construction of new RARs. Data for 1998–1999 reported 
by the World Bank indicate that around 15% of rural communities at that time lacked motorable 
access, and that a quarter lacked all-weather motorable access. Rural connectivity is not 
uniform, with variations among and within provinces. Of the four provinces, Sindh, followed by 
NWFP, have the greatest need for new all-weather RARs. In NWFP, the major areas where 
rural roads are lacking are the hilly and tribal areas. Most areas of Punjab are relatively well 
connected, the exceptions being communities in desert and riverine areas where paved 
connections are relatively more difficult and costly. Most Balochistan communities are 
connected to the network, albeit by gravel roads.  
 

2. Institutional and Organizational Concerns 
 
29. While the road sector institutions are staffed by qualified and well-intentioned engineers, 
the culture and structure of the institutions constrain their performance. The institutions and their 
operations are patterned on those of colonial works departments. These departments are 
oriented toward construction or technical works, as opposed to being service oriented. Secondly, 
most work is done by departmental staff, leading to large bureaucracies, and most of the 
available non-development budget is used for salaries and wages. This limits the range of work 
that can be done and results in relatively low operational efficiencies. Operational systems tend 
to be manual, rely upon experience-based assessments, and as a consequence are subject to 
influence and subjectivity. Ultimately, these institutional constraints, combined with insufficient 
maintenance funding and instances of political interference, result in inefficient attention to 
overall road service quality. This leads to shortcomings in transport efficiency, safety, and 
comfort, as well as to cases of excessive road deterioration and need for rehabilitation. Until 
recently, a complication at the provincial level was that the main road agencies, the CWDs, 
handled government buildings in addition to roads. 
 
30. With ADB assistance channeled through five ongoing road projects, which together have 
components for each province and NHA, reform of institutional arrangements provincially and 
nationally has been initiated. 18  In simple terms, the thrust of reform is to transform the 
institutions into service departments aimed at marshalling limited funds to produce the best 
possible conditions for efficient, safe, and comfortable transport, using private sector operators 
                                                 
18 The World Bank is also assisting NHA. 
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under contract to do much of the work. Improved governance, the development of performance-
based maintenance contracts to facilitate maintenance by private contractors in place of 
departmental work gangs, and efforts to encourage private sector involvement in funding and 
operating highways are important related targets. Nationally, NHA appears to be responding to 
the reform initiatives and has embarked upon a plan to bring all national highways and 
motorways to a maintainable level and subsequently to control axle loads and provide 
appropriate maintenance. NHA is supported by the National Highway and Motorway Police, 
which has established a reputation for being free of significant corruption. Considerably more 
work on institutional development appears to be required in the provinces. 
 
31. For district roads, the 2001 devolution was a major government initiative to help improve 
governance and address weaknesses at that level. Some 30% of the road network, about 
70,000 km, was devolved to the district governments for management and upkeep. Along with the 
roads, about 60% of the provincial road staff was also devolved. Capacities at the district level are 
limited for similar reasons as outlined for provincial institutions, namely orientation to technical 
works as opposed to service, reliance on subjective and manual systems, and the use of 
institutional staff to do most work. In addition, staff numbers are limited, allowing less scope for 
specialization of skills. In NWFP, district governments typically have 3–5 professional-level officers 
to look after the roads; this number increases to over 10 officers in some districts of Punjab. Of 
equal concern is the greater focus by some district governments on creating new access than on 
maintaining existing infrastructure and the insufficiency of funds for maintenance (para. 41). 
 
32. As well as road construction and maintenance, transport involves agencies concerned 
with transport regulation, road safety, policing, vehicle registration and certification, research, 
and other activities. The actions of all these agencies are not well coordinated. A key reason is 
the lack of an overall transport sector policy or operating guidelines. This is despite several 
attempts supported by ADB, World Bank, and the Japan International Cooperation Agency 
(JICA), which contributed to the preparation of three draft policy statements. The issue is being 
addressed again by ongoing projects and TA of ADB and JICA. 
 

3. Governance 
 
33. Governance issues include corruption or leakage of funds; interference in the selection 
of roads for upgrading, construction, and maintenance that suboptimizes the selection of roads 
to be improved in favor of wealthy and influential persons; and a lack of representation of road 
users in the decision-making process. 
 
34. The common perception of those working in the road construction industry in Pakistan is 
that corruption is relatively common, existing in most development works and occurring at many 
levels and stages of the development process.19 In the opinion of the study team, corruption 
typically leads to increased costs and suboptimal selection of roads and alignments or levels of 
improvement, rather than to poor output quality. While instances of poor construction exist and 
corruption might be traced as a possible contributing cause in some of these cases, in general, 
corruption within the industry does not seem to result in grossly substandard construction. 
Common perceptions suggest that corruption may cause higher costs of about 20%. Low wages 
in an environment of great disparity between the rich and poor, bureaucratic processes, and 

                                                 
19 Similar results are given by Transparency International’s 2005 corruption perception index, which rates countries 

on a scale of 0 (highly corrupt) to 10 (highly clean), Pakistan received a score of 2.1, placing it toward the bottom of 
the list of 159 countries rated. Pakistan also ranks toward the lower end of the scale of the World Bank’s 
governance indicators. 
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centralized and/or hierarchical decision making are all put forward as underlying causes of this 
problem.20 The World Bank’s Pakistan Country Assistance Evaluation (17 February 2006) ranked 
the countries of South Asia in terms of control of corruption. The result is given in Table 1. 
 

Table 1: World Bank Institute Governance Indicators Percentile Rank: 
Control of Corruption 

 
Country 1996 1998 2000 2002 2004 
Afghanistan   1.1 3.1 3.9 
Bangladesh 36.7 43.7 30.4 7.7 10.3 
Bhutan  75.4 86.4 80.9 75.4 
India 43.3 60.1 52.7 49.5 47.3 
Maldives  33.9 39.8 56.1 60.6 
Nepal 48.0 30.1 40.2 46.9 63.5 
Sri Lanka 50.0 57.4 58.7 54.6 52.2 
Pakistan 15.3 20.2 27.2 29.9 20.2 
South Asia (average) 37.9 45.7 39.4 40.1 37.9 

    Source: World Bank Institute. 
 
35. Both local and foreign-funded projects have prequalification, bidding, and other rules and 
procedures to combat overpricing, which provides the funds to pay bribes and kickbacks. These 
provisions appear to work in awarding contracts to the lowest responsive bidders. However, rate 
fixing or collaboration between bidders can still occur and allow inflated rates to prevail, 
irrespective of the winner. When prices are regularly increased to cover illegal payments, the 
environment so created acts to limit the entry of new players who, if they win on the basis of 
prices that do not provide for illegal payments, are likely to fail because of blockages, lack of 
cooperation, and subsequent lack of funds to pay to have these problems removed. In practice, 
only a limited number of international contactors and consultants operate in Pakistan. It could be 
argued that they are the only ones that have “adjusted” to the environment and feel that they 
can operate successfully and profitably. 
 
36. Those with political or economic influence also can cause the priority ranking of specific 
roads to be changed or the type of improvement to be upgraded. Representation by influential 
people to high ranking government officials has also sometimes resulted in reversals in policy, 
such as the removal of tolls, or diversion of resources from one project to other projects, 
perhaps in other sectors. Such occurrences indicate a lack of full transparency and 
accountability in decision making. 
 
37. An additional distortion is introduced with the operation of quasi-public entities, mostly 
military or ex-government departments, in the private sector. These entities appear to benefit 
from favorable treatment and an unfair advantage in a supposedly competitive market. Specific 
examples are the FWO and National Logistics Cell—particularly in regard to management 
contracts and toll collection—or National Engineering Services Pakistan Limited (NESPAK) in 
the consultancy field. Distortion is also an issue involving the devolution of powers to the 
districts as suggested in Box 1. 

                                                 
19 Transparency International, in its 2004 report on Pakistan, cites a small example of police corruption. The organization 

has made an agreement with the Karachi City Traffic Police whereby vehicle owners will no longer have to pay “speed 
money” for licenses, and truck and bus owners will no longer have to pay for “fitness certificates.” 
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Box 1: Devolution and Corruption in Pakistan 
 
In Pakistan, rent seeking by officials is relatively common, as confirmed in a 2002 Transparency International studya into 
corruption in public service, which identified police, power, and taxation as the three most corrupt departments followed by 
health, education, land administration, and judiciary. Since the introduction of decentralization reforms in 2001–2002, new legal 
and institutional frameworks are in place to check corruption. The local government ordinances promulgated by all four 
provinces in August 2001b address accountability and transparency, including the separation of judicial, executive, and 
legislative powers at the district level; the transformation of relations between the state and civil society through the formation of 
special-purpose oversight bodies with citizen representation; and the transfer of powers from the local executive to elected 
councilors. 
 
Nevertheless, the many faces of corruption continue to disrupt effective service delivery under devolution, leading to the charge 
that corruption has been devolved.c A social audit of governance and service delivery conducted by Community Information 
Empowerment and Training (CIET)d in 2004 found a generally positive perception of service delivery with no evidence of 
devolved road and sewerage services getting worse and increased satisfaction with health services, although respondents were 
less satisfied with government health service than with private or unqualified practitioners due, in part, to system leakages, the 
unavailability of medicines, and the lack of client orientation in government centers. There is increased unwillingness to contact 
the police and a preference for alternative dispute-resolution mechanisms over the courts. An study in North-West Frontier 
Province and Punjab by the Asian Development Bank (ADB) and the Department for International Development (DFID) in 2005 
details the causes (including corrupt practices) and effects leading to poor-quality public services in health and education.e 
 
Devolution reforms provide for transparency and quick resolution of administrative grievances. Across the country, most 
accountability committees have been notified of the laws and regulations, but they lack financial and administrative resources to 
be functional. Inadequate capacities of elected councilors, bureaucratic resistance by the non-elected executive, lack of public 
education, and the dominance of local elites vertically aligned with the national elites have impeded the full implementation of 
local accountability mechanisms. Underdeveloped civil society and dysfunctional political parties contribute further to weaken 
public accountability in Pakistan.f ADB is working with federal, provincial, and local governments to address these issues 
through a range of programs and technical assistance.g 
_______________________ 
a Transparency International Pakistan. 2002. The Nature and Extent of Corruption in the Public Sector. Islamabad. 
b Amendments to the local government ordinance 2001 were passed by each province in June 2005. The code of conduct 

committees were introduced in these amendments. The functions and powers of local government codes were also 
strengthened in the amendments. 

c International Crisis Group (ICG). 2004. Devolution in Pakistan: Reform of Regression? ICG Asia Report 77. ICG provides a 
critical review of the first 3 years of devolution. 

d DTCE/CIET. 2005. Social Audit of Governance and Delivery of Public Services, Pakistan 2004/2005, National Report. 
Islamabad. 

e ADB/DFID. 2005. Improving Devolved Social Service Delivery in NWFP and Punjab. Islamabad. 
f See also ADB, DFID, World Bank. 2004. Devolution in Pakistan. A three-volume study of progress toward improving service 

delivery through decentralization). 
g ADB governance program includes ADB. 2001. Report and Recommendation of the President to the Board of Directors on 

Proposed Loans to the Islamic Republic of Pakistan for the Access to Justice Program. Manila (Loans 1897/98-PAK, for 
$330 million, approved on 20 December); ADB. 2001. Report and Recommendation of the President to the Board of Directors 
on a Proposed Loan to the Islamic Republic of Pakistan for Institutional Development for Access to Justice. Manila (Loan 
1899-PAK, for $20 million, approved on 20 December 2001); ADB. 2002. Report and Recommendation of the President on 
Proposed Loans to the Islamic Republic of Pakistan for a Decentralization Support Program. Manila (Loans 1935/36-PAK, for 
$300 million, approved on 21 November); ADB. 2003. Report and Recommendation of the President to the Board of Directors 
on a Proposed Loan to the Islamic Republic of Pakistan for Punjab Resource Development. Manila (Loan 2030-PAK, for 
$200 million, approved on 4 December); ADB. 2005. Report and Recommendation of the President to the Board of Directors 
on a Proposed Program Loan and Technical Assistance Grant to the Islamic Republic of Pakistan for Punjab Resource 
Management Program. Manila (Loan 2216-PAK, for $200 million, approved on 14 December); ADB. 2004. Report and 
Recommendation of the President to the Board of Directors on Proposed Loans and Technical Assistance Grants to the 
Islamic Republic of Pakistan for the Balochistan Resource Management Program. Manila (Loans 2107/08-PAK, for 
$130 million, approved on 25 November); ADB. 2003. Report and Recommendation of the President to the Board of Directors 
on Proposed Program and Technical Assistance Loans to the Islamic Republic of Pakistan for the Sindh Devolved Social 
Services Program. Manila (Loans 2048/49-PAK, for $110 million, approved on 12 December); ADB. 2004. Report and 
Recommendation of the President to the Board of Directors on Proposed Program Loans and Technical Assistance Grant to 
the Islamic Republic of Pakistan for the Punjab Devolved Social Services Program. Manila (Loans 2144/45-PAK, for 
$150 million approved on 20 December); and ADB. 2005. Report and Recommendation of the President to the Board of 
Directors on Proposed Program Loans, Technical Assistance Loan, and Asian Development Fund Grant to the Islamic 
Republic of Pakistan for the Balochistan Devolved Social Services Program. Manila (Loans 2202/03/04-PAK, for $200 million, 
approved on 8 December). 
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 4. Private Sector 
 
38. Pakistan has significant contracting and consultant industries, which are involved under 
contracts in the design and construction of roads and bridges and the completion of studies and 
related activities. The FWO operates toll facilities, and a corporation formed by the NWFP 
government has a performance-based contract for the maintenance of a road in NWFP.21 
However, the private sector has yet to become involved in financing, developing, or operating 
road assets, contrary to government wishes and efforts, including those financed by ADB (para. 
131), to prepare supporting material for such arrangements. The inability of the private sector to 
obtain suitable long-term finance, problematic public acceptance of the private sector imposing 
tolls, and the lack of policy and operating procedures to guide government agencies in 
establishing and operating public-private partnerships have been, and remain, constraints to 
greater private sector involvement in infrastructure financing and operation. Regarding tolls, 
their introduction in the past sometimes caused civil protests and damage to infrastructure such 
as weighbridges, as well as successful representations to governments to remove the tolls. 
 

5. Road Maintenance 
 
39. Road deterioration is normal, occurring as roads are used and as a result of weather and 
other natural forces, such as slope slippage during periods of high rainfall, flooding, and snow 
build up. However, substantial additional but avoidable damage to roads is done by trucks with 
excessive axle loads (paras. 44–45). Maintenance, involving routine and periodic treatments, 
restores serviceability. 22  When maintenance is inadequate, however, roads progressively 
deteriorate until rehabilitation is needed, a more expensive activity than the normal cycle of 
routine and periodic maintenance. As traffic volumes build up, the maintenance cycle, notably of 
periodic maintenance, is accelerated. The need for rehabilitating Pakistan’s road network is an 
indication of maintenance inadequacies, although some historic, initially low design standards 
and construction problems also contribute to this problem. The main concerns can be grouped 
under four headings: (i) funding, (ii) planning, (iii) execution, and (iv) excessive truck axle loads 
or vehicle overloading. These are discussed below. 
 
40. No consolidated data exists to show expenditure on road and bridge maintenance. 
However, observable road conditions make apparent that, historically, maintenance has not 
received the funding it needs. As a developing country, Pakistan has limited funds, and the 
Government has faced dilemmas in allocating its limited resources among sectors and, within 
the road sector, among the priorities of road upgrading, network expansion, maintenance, and 
other tasks. Nevertheless, the situation is changing. Current indications are that maintenance 
funding shortfalls are being addressed nationally and provincially in Punjab and NWFP. 23 

                                                 
21 Performance is related to keeping the road open by clearing snowfall and rock slides, as well as providing for other 

works. 
22 Routine maintenance is done frequently, such as monthly, quarterly, or annually, and involves tasks such as filling 

potholes, repairing shoulders, sealing small areas of pavement cracks, cleaning drains, clearing vegetation, and 
repairing guideposts and markers. Periodic maintenance is done less frequently, such as every 5–10 years, and 
involves large-scale sealing of cracks or laying a new pavement surface. Routine pothole filling and sealing 
restores a pavement’s integrity but allows some deterioration in the pavement’s smoothness. Such roughness is 
eventually corrected by periodic maintenance. 

23 This is based on estimates from NHA and the provincial road agencies. For example, NWFP provincial road 
maintenance needs were estimated to be PRs150 million–PRs200 million per year, against which annual fees and 
tolls provided PRs40 million and government grants another PRs70 million. Potential additional tolls were identified 
that could generate up to another PRs100 million per year. Against an annual need of around PRs6 million, NHA 
has receipts and grants of PRs5 million. 
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However, in the other provinces, funding is still inadequate. Partly, the improvement in Punjab 
and NWFP is due to reduced road length under provincial responsibility. In all provinces and 
nationally, a backlog of deferred maintenance exists, however, and will require substantial 
increases in funding to overcome. Until the backlog is cleared, a stable maintenance situation 
will not be achieved. Nationally, eliminating the maintenance backlog is estimated to require 
PRs30 billion per year for 5 years. In Sindh, the only province with an operating computer-based 
road asset-management system, the maintenance backlog for the 8,700 km of provincial roads 
is estimated to be PRs3.8 billion. In comparison, the annual allocation for maintenance of 
Sindh’s provincial roads was PRs400 million in FY2005. In Punjab, the current maintenance 
needs of the provincial roads was estimated to be PRs8 billion. 
 
41. Districts receive maintenance funding from provincial governments. However, this 
funding is inadequate and a backlog also exists. The backlog in Sindh is estimated to exceed 
PRs8 billion; in NWFP, PRs500 million per year would be required for 5 years to eliminate the 
district road maintenance backlog. A similar situation exists in the other provinces. In addition to 
funding shortfalls, district governments reportedly allocate some maintenance funds to new road 
construction. It is also significant that district road networks have increased substantially by 
around 70,000 km over the past 2 decades. 
 
42. Even though maintenance funds are insufficient, their impact can be maximized through 
good planning to work out optimum maintenance treatments and prioritize expenditure. Tools for 
such planning exist but require the regular measurement of road and bridge physical 
parameters and traffic volumes and the use of computer-based systems to process the data. 
External agencies working in the sector, including ADB, have advocated adopting these 
systems and data collection operations. So far, all road agencies except that of the Sindh 
provincial government have been reluctant to adopt them. Even in Sindh, the system operates 
but the outputs are not used. Currently, routine maintenance is defined by the “yardstick” 
approach whereby funds are allocated on the basis of a set amount per kilometer times the 
length of each road. For other works, planning and fund allocation starts with long lists of works, 
with cost estimates compiled from submissions from field staff. The staff submissions are based 
on their experience and knowledge of local conditions. While the submitted works are logical for 
each particular situation and the cost estimates are sound, individually they are neither tested 
against a range of alternatives nor objectively ranked—both activities that can be done in a 
computer-based system. Hence, the resultant shortlist of works is not necessarily the best 
allocation of the scarce funds. Moreover, the process is open to influence from vested interests. 
 
43. Whereas routine maintenance and emergency repairs are done by force account gangs, 
much of the periodic maintenance and rehabilitation works are contracted out. Arguments have 
been made for greater involvement of local community groups in routine maintenance and for 
greater contracting out of periodic maintenance works. The study team is of the opinion that the 
technical aspects of maintenance as currently implemented are adequately addressed, and the 
arguments favoring alternative arrangements reflect the need to overcome fund shortages by 
improving efficiency. Arrangements for utilizing village groups for routine maintenance were 
designed under one ADB-funded project, and other arrangements have been piloted under 
some of the bilaterally funded programs. However, nothing proved to be sustainable. A 
maintenance contract has been let to a publicly owned corporation for a road in NWFP. This 
contract covers the conduct of specified works over a 12-month period. 
 
44. The issue of truck overloading is of particular concern, as damage to pavement 
increases dramatically with higher axle loads. This cost is essentially avoidable. Damage can be 
particularly severe in summer when high temperatures soften the pavement. The problem has 
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long been recognized. For example, the 1985 appraisal report for the ADB-funded Farm-to-
Market Road Project24 cited a then-recent study that estimated 80% of loaded trucks to be 
overloaded. The approach to combat the problem involved increasing the design loading of 
roads from 8.2 to 13 tons and installing weighbridges to detect and penalize overloading. While 
increasing the design loading appears as a sensible change and has helped, the weighbridges 
have not succeeded. One reason for the failure is that the weighbridges do not appear to be 
installed in appropriate locations, which would be at points where trucks enter the network, such 
as at ports and border crossings, and near industrial zones, quarries, and other sources of 
heavy materials. Rather, many weighbridges, including those installed under one ADB-funded 
project for provincial roads, are located on the roads supported by those projects. These 
locations are not necessarily appropriate from a network perspective. Many such weighbridges 
can be bypassed by overloaded trucks. A related issue is that a significant amount of damage to 
provincial and district roads occurs from trucks loaded with harvested sugarcane. Weighbridges 
may not be effective in addressing this particular problem because of the diverse nature of the 
lower-level network where sugar is grown and milled. A further reason for the failure of the 
weighbridges is that some are not used because of successful lobbying to government by 
vested interests. In other cases, the weighbridges and the penalty act more like a tax, in that the 
overloaded vehicles are allowed to continue on their journeys after paying the fee. The penalties 
are only in the hundreds of rupees and so are unlikely to be much of a disincentive. 
 
45. Current thinking concerning truck overloading is that detection with a penalty is just one 
aspect of a solution that will require an element of self control by truck owners and operators. 
This is a complex situation, and the relationships between truck owners, truck operators, cargo 
owners, and the agents who organize cargoes are only now being studied in detail, including by 
consultants under an ADB-funded project. 
 

6. Road Safety 
 
46. Apart from recent data collected by the National Highway and Motorway Police for some 
national roads, the available statistics on road safety are not based on systematic and 
appropriate collection arrangements and are therefore of little use. Nevertheless, common 
perceptions are that Pakistan has a poor road safety record. The main causes are reportedly 
high speeds, lack of discipline and enforcement of road rules, lack of safety awareness among 
the general public, encroachment, poor vehicle condition, and limited use of seatbelts and seats 
for children. On the construction side, safety audits are not yet a normal part of road works 
planning. For transport operations, the lines of responsibility and accountability among federal 
and provincial agencies for traffic safety are not clear and actions are not well coordinated. For 
example, vehicle roadworthiness certification, policing traffic regulations, and monitoring safety 
statistics are provincial concerns, so variation exists among provinces in standards and 
implementation effectiveness. The Government passed the National Highway Safety Ordinance 
in 2000, which forms a basis for standardization and improvement. In addition, the National 
Highway and Motorway Police has been established under the federal MOC and is an example 
of an effective and reportedly corruption-free traffic police force. 25  This force also has 
established a road safety data-recording system that could become a model for the rest of the 
country. 
 
                                                 
24 ADB. 1985. Report and Recommendation of the President to the Board of Directors on a Proposed Loan to the 

Islamic Republic of Pakistan for the Farm-to-Market Roads Project. Manila (Loan 758-PAK, for $30 million, 
approved on 26 November). 

25 The success of the National Highway and Motorway Police is related to much higher salaries paid to officers, the 
superior equipment provided to them, and better working hours and conditions. 
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 7. Regional Connectivity 
 
47. Road access between Pakistan’s ports at Karachi and Qasim and the newly constructed 
one at Gwadar on the Balochistan coast, and to Afghanistan and the Central Asian republics, 
has become increasingly important. This relates not only to trade between Pakistan and 
neighboring countries but also to the transit trade from which Pakistan can benefit. The major 
focus is in the west—Balochistan and to a lesser extent NWFP—but Pakistan also has links with 
the People’s Republic of China in the north and with India to the east. The use of border 
crossings to India will require the resolution of political differences between the two countries. 
The main issues of concern are the condition of Pakistan’s roads and their ability to carry the 
traffic, border facilities, transit treaties and documentation, and inspection procedures. Some 
progress in these areas has been achieved with support from the World Bank through its recent 
Transport and Trade Facilitation Project and from ADB through the ongoing road sector projects 
in Balochistan and NWFP. In November 2005, the Prime Minister commissioned a National 
Trade Corridor Improvement Program to address the regional connectivity issue to enhance 
trade, export competitiveness and industrialization. 
 
E. External Assistance 
 
48. The major external financiers in the road sector are ADB, JBIC, and World Bank. Others 
include the governments of the United States, United Kingdom (Department for International 
Development [DFID]), Republic of Korea, International Fund for Agricultural Development 
(IFAD), and European Union. Total approved assistance for the road sector from the three main 
external financiers is about $3.6 billion up to the end of 2005 (Appendix 2). However, this does 
not include the assistance extended for rural roads under agricultural or rural development 
projects, as a clear picture of this assistance is unavailable. 
 
49. The World Bank’s assistance has mainly been for the national highway network, 
particularly N-5, the main north-south highway running from Karachi to Peshawar through 
Lahore and Islamabad. As a result of this assistance, most of the N-5 is a 4-lane, dual-carriage 
highway in good condition. JBIC has been active in supporting the other major north-south 
highway, the N-55, which runs on the other side of the Indus from the N-5 through western 
Punjab, linking Karachi to Peshawar. Apart from one RAR project, all of JBIC’s support has 
been for this highway. The N-55, which includes the Kohat Tunnel, a major undertaking, is a 2-
lane road and now is in good condition over most of its length. 
 
50. IFAD and bilateral assistance have mainly supported RAR development. The national 
motorway has been supported by of the Government of Korea. 
 
51. During the 1980s and early 1990s, institutional development in the sector was led by the 
World Bank. The World Bank’s involvement in both loan and TA projects declined from the mid-
1990s, first because of a change in direction, with most of its infrastructure support being 
directed toward encouraging private sector involvement in the energy sector, and secondly 
because of a hiatus in operations in response to the nuclear tests of the late 1990s. JBIC’s 
support for new projects also was suspended from 1998 to 2004. The vacuum was filled by ADB, 
which has provided a more-or-less continuous stream of loan and TA support since the mid-
1980s. In recent years, ADB has provided assistance of a broad nature under its five ongoing 
projects. The World Bank has, only relatively recently, resumed its policy dialogue and general 
institutional assistance and, at the end of 2005, supported them with a new highways 
rehabilitation loan. TA from other external agencies has focused on specific areas. For example, 
JICA supported the sector through the preparation of road master plans in 1985, 1990, and 
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1995 and embarked on a new transport sector master plan encompassing all transport modes in 
2005. Among other bilateral technical support, the United Kingdom’s DFID (then operating as 
the Oversees Development Administration) supported early work on data recording for road 
safety. The United States Agency for International Development (USAID) focused its attention 
on strengthening parliamentary institutions, improving electoral processes, and advancing the 
devolution process. 
 

III. ADB’S STRATEGY AND ASSISTANCE PROGRAM 
 
A. Sector Strategy 
 
52. A comprehensive strategy for ADB’s support to Pakistan was first formulated in 1985 
following a detailed country study.26 The strategy was reviewed in 1990 and 1995 and updated 
almost yearly from 1999 to 2003.27 ADB’s broad strategy has mirrored the Government’s but 
with some selectivity of support in view of ADB’s limited resources and support from other 
external sources. Macroeconomic stability and structural adjustment achieved through the 
growth of the private sector, exports, and general economic growth were early ADB concerns, 
which translated into lending and TA support for rural development, energy, industry, and 
selected aspects of infrastructure and urban and social services. In more recent years, poverty 
and social equity, governance, human resource development, and social justice have become 
important. Throughout, agriculture has retained strong ADB support as most people, including 
most of the poor, reside in rural areas and agriculture contributes significantly to exports and 
food supplies. Whereas the road transport sector has received more-or-less continuous ADB 
support, early support for energy and industry progressively gave way over time to social and 
urban concerns.  
 
53. The Government’s stated broad strategy for roads since 1985 has highlighted the 
rehabilitation and maintenance of the main trunk routes and expansion of all-weather rural 
access roads for rural development (paras. 23–25). Capacity augmentation and upgrading major 
trunk routes was added in more recent times in response to the significant increases in traffic 
volumes. Apart from infrastructure, important parts of the Government’s stated road sector 
development strategy have been (i) improved road maintenance and road safety; (ii) control of 
truck overloading; (iii) broadening of revenue sources through tolling and other means; and (iv) 
improving construction techniques, equipment, and management by contractors. 
 
54. ADB’s strategy in 1985 did not specifically mention roads or transport development. 
However, projects for rural access roads were approved in 1985 (Farm-to-Market Roads Project) 
and 1988 (Second Farm-to-Market Roads Project). It was not until the 1990 strategy document 
that roads were directly included as part of ADB’s written strategy. The 1990 strategy explicitly 
included rural roads as a means of supporting rural development. The strategy also recognized 
the need to address the deterioration of the provincial and national road network in order to 
support development in general, including that generated around RARs. This translated into the 
Provincial Highways Project, approved in 1992, and the Sukkur Bridge Project in 1994. The 
RAR Project was also prepared during this time and approved in 1995. 
 
                                                 
26 ADB. 1985. Strategies for Economic Growth and Development–the Bank’s Role in Pakistan. Manila. 
27 ADB. 1990. The Bank’s Operational Strategy in Pakistan. Manila; ADB. 1995. Country Operational Strategy Study 

for Pakistan. Manila; ADB. 1999. Pakistan: Country Operational Framework 1999–2000. Manila; ADB. 2001. 
Country Strategy and Program Update (2002–2004) Pakistan. Manila; ADB. 2002. Country Strategy and Program 
(2002–2006) Pakistan. Manila; and ADB. 2003. Country Strategy and Program Update 2004–2006 Pakistan. 
Manila. 
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55. The 1995 country operational strategy (COS) focused on human resource development 
and economic growth, the latter important to provide employment opportunities for the growing 
population, as well as to enable macroeconomic adjustment to continue. This broad strategy 
reflected both the situation in Pakistan and the growing attention to poverty and social issues in 
ADB. In the context of economic growth, agriculture and RARs remained important development 
targets. Also gaining importance were efforts to address the constraints to industry and 
commerce imposed by deteriorated and low-capacity physical infrastructure, including national 
and provincial roads, initiated under the previous COS. However, in the transport sector, low-
cost all-weather rural roads were still seen as the most important area for ADB support in view 
of their links with agriculture and human resource development, and taking into account the 
activities of other external development partners regarding the main road trunk routes and other 
transport modes. The 1995 COS also highlighted the need for better maintenance of completed 
infrastructure. There was a growing awareness at the time that road sector institutions were not 
correctly oriented toward improving transport conditions and had low operating efficiency, and 
that much more had to be done to improve the services and efficiency of these institutions. 
 
56. Although roads were discussed in the 1995 strategy document and formed part of ADB’s 
strategy, no new projects in the road sector were approved during the operational term of the 
strategy, i.e., from 1996 to 2000. However, new projects were under preparation, and advisory 
technical assistance (ADTA) aimed at institutional strengthening was provided. The main 
reasons for the lack of new projects were the realization that the organizational design of 
existing projects—and of prepared but not yet approved road projects—required rethinking; the 
rising realization was that much more had to be done in the way of policy and institutional 
reforms. 
 
57. In 2002, ADB’s country strategy and program was redefined around strategic priorities 
shared with the Government: namely sustainable pro-poor growth, inclusive social development, 
and good governance. The updated program focused on fewer sectors. Rural development, 
including that achieved through rural road improvement and selective development within the 
transport sector, remained as important development areas. Policy dialogue and TA to support 
improved governance and operation and maintenance (O&M) reflected a move away from 
umbrella-type projects to those directly involving the provincial governments. This trend was 
already initiated in the road sector under the then-recently approved Road Sector Development 
Program for Sindh and the Punjab Road Development Sector Project (then under preparation); 
the development of transport links with Afghanistan and other Central Asian republics were 
important new features of the strategy and program. 
 
58. The evolution of ADB’s road sector strategy tracks a transition from a focus almost 
entirely on infrastructure to one where infrastructure remains important but must be 
complemented by policy and institutional changes. Chief among these other changes are 
aspects relating to how the sector is managed, including the more appropriate orientation of the 
government agencies and greater organizational efficiency, governance, and private sector 
involvement. In the early years, ADB support did not address issues related to organizational 
structure or governments’ recurrent expenditure funding, but focused on aspects of a technical 
or physical nature that could be addressed through consultancies and loans. ADB’s strategy 
also shows an evolution from countrywide projects focusing on a single road type (e.g., rural 
access or provincial roads) to projects focused on various concerns within a single province or 
at the national highway level.  
 
59. ADB’s project documents provide additional detailed information on specific aspects of the 
sector strategy, particularly on sector organization and management, road maintenance and truck 
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overloading, road safety, and funding needs and sources. ADB was well aware of the key issues 
in the sector from the very start of sector operations and attempted to work with the Government 
and other financiers to provide relevant support in its loan and TA operations. ADB was not the 
only agency working with the Government on these issues, however. The World Bank, DFID, 
USAID, JBIC, JICA, and others were also engaged in these areas. The work of each agency 
appears generally to have been in the same direction, and duplication of effort was not noted in 
the ADB-financed inputs, mainly thanks to considerable coordination in the funding agency 
community. ADB is working with the other funding agencies and the Government on preparing its 
National Trade Corridor Strategy. ADB has also provided TA to support the development of 
transport policy.28  
 
B. Outline of Assistance Program 
 

1. Program Summary 
 
60. As of May 2005, ADB had provided 32 loan projects of relevance to the road sector. Of 
these, 26 are relevant to this Study of non-urban road development (Table 2). 29  The 26 
comprise 10 projects normally labeled as road sector projects, i.e., where the entire scope of the 
project is related to road transport (hereafter referred to as road projects, Table A3.1), and 16 
projects in the agriculture and natural resource sectors that contain road components (hereafter 
referred to as road component projects or simply road components, Table A3.2). The total 
appraised cost of all these road projects and components is in excess of $2.89 billion,30 and 
loan funds amount to about $2.19 billion.31 The first, a road component, was approved in 1977, 
and the first road project was approved in 1985. 
 

Table 2: ADB Projects for Road Sector 
 

Sector Number of Projects  Appraised Loan Amount 
 Completed Ongoing Total  Cost ($ million) ($ million) 
       
Road 5 5 10  2,742.2 2,096.1 
Other 10 6 16  143.8 89.0 
Total 15 11 26  2,886.0 2,185.1 

Source: Asian Development Bank and Study estimates. 
 
61. The year 1996 marks a convenient point for dividing ADB’s loan investments for the 
Study. All projects and components approved prior to 1996 have been completed, and all 
approved from 1996 onward are still ongoing. This is because of a hiatus in initiating new road 
projects from 1996 to 2000 and delays in implementing some road components approved 
between 1996 and 2000. Thus, 5 of the 10 road projects and 10 of the road component projects 
have been completed. The timing of key projects and TA is summarized in Figure 1.  
 

                                                 
28 ADB. 2004. Technical Assistance to the Islamic Republic of Pakistan for Transport Policy Support. Manila (TA 

4400-PAK, for $290,000, approved on 30 September). 
29 The other six projects comprise four urban development projects and two flood restoration projects with road 

components. 
30 Excluding projects outside the road sector where the amount for roads was not separately identified. These are 

projects where the roads are built as part of canal works. 
31 The loan amount in Table 2 for other sector projects is an estimate based on a proportion of appraised project 

costs, since the loan amounts were not split among components for these projects. 
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62. The hiatus in new road sector project lending came despite preparation for new projects 
through project preparatory technical assistance (PPTA). This arose partly from the realization 
that the structure of the earlier road projects should be changed and partly from the international 
community’s reaction to the nuclear tests of the late 1990s. Another contributing factor was the 
period of political instability and fiscal constraint in Pakistan in the mid to late 1990s. Up to 1996, 
ADB’s road projects were umbrella types—that is, having components in each of the four 
provinces. These projects experienced coordination problems, as some components common to 
all the provinces were administered by national agencies but most of the implementation was 
done by the provincial CWDs. Between 1996 and 2001, there was growing awareness of the 
need to move to single province support to overcome the coordination problems, which is how 
the ongoing projects are structured. 
 
63. In addition to the loan projects, ADB has provided TA and has generally supported 
sector development by maintaining a constant policy dialogue with the Government. A total of 
24 ADB-financed TA projects are directly related to the road sector, comprising 14 PPTA 
projects or studies preparatory to PPTA and 10 ADTA projects (Table A3.3). Nine of the PPTA 
and seven of the ADTA works have been completed. The estimated total cost of TA is 
$6.33 million. 
 

2. Completed Assistance 
 
64. The major emphasis of ADB’s completed projects and components has been on 
upgrading and increasing road infrastructure, and within this emphasis, most support has been for 
RARs. ADB’s planned road infrastructure support comprised, (i) for rural roads, upgrading or 
constructing rural roads under three road projects (the Farm-to-Market Roads Project [FMR1], 
Second Farm-to-Market Roads Project [FMR2], RAR Project) and similar upgrading works under 
10 road components;32 (ii) for provincial highways, upgrading parts of 11 provincial highways 
under the Provincial Highways Project (PHP); and (iii) for national highways, constructing a new 
bridge over the Indus River at Sukkur and related approach roads under the Sukkur Bridge 
Project. 
 
 
 
 
 

                                                 
32 These include both normal rural access roads and roads built on canal bunds primarily to support their servicing 

but which are made available for public use. 
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Item 85 86 87 88 89 90 91 92 93 94 95 96 97 98 99 00 01 02 03 04 05

A. Completed Loan Projects
Farm-to-Market Roads
Second Farm-to-Market Roads
Provincial Highways
Sukkur Bridge
Rural Access Roads

B. Ongoing Loan Projects
Road Sector Development Program
Punjab Road Development Sector
Balochistan Road Development Sector
NWFP Road Development Sector and Subregional Connectivity
National Highway Development Sector Investment Program

C. Completed Key Consultancy/ADTA
FMR1 Consultancy for Maintenance
FMR2 Consultancy for Maintenance
PHP Consultancy for Maintenance
PHP Consultancy for Road Safety

ADTA: Domestic Road Contractors
ADTA: Design of Farm-to-Market Roads
ADTA: Private Sector Participation
ADTA: Management Assistance to Punjab CWD
ADTA: Institutional Reform and Road Maintenance
ADTA: Cross-Border Development

D. Ongoing ADTA
Transport Policy Support
Facilitating PPP Initiative
Streamlining Procedures

  Year of approval.
Year implemented.

ADTA = advisory technical assistance, CWD = Communication and Works Department, FMR1 = Farm-to-Market Roads Project, FMR2 = Second Farm-to-Market Roads, NWFP = 
North-West Frontier Province, PHP = Provincial Highways Project, PPP = public-private partnership.
Source: Asian Development Bank.

Figure 1: Schedule of Assistance Approval and Implementation
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65. All five completed road sector projects had as major purposes improved access and 
reduced transport costs. While the purpose of the road components is not always explicitly stated 
in the relevant appraisal documents, the documents and project records suggest that these 
components also targeted access and transport costs as their main purpose. An important aspect 
of the objective for all rural roads was the creation of reliable all-weather access—using, in most 
cases, normal motorized vehicles—for villagers in locations that had previously been inaccessible 
during the rainy season. A few components with roads located in hilly areas provided for lower 
standards necessitating the use of 4-wheel drive vehicles. By creating all-weather access and 
faster, smoother-riding conditions, the projects aimed to improve transport availability and its price, 
thereby stimulating economic activity in the countryside and access to social services for rural 
dwellers. For the provincial highways, where the roads were already all-weather, the important 
aspect was VOC reduction achieved by shortening travel times and improving riding quality. For 
the Sukkur Bridge, reduced congestion and better transport efficiency achieved by enabling larger 
vehicles to cross the Indus River were the main avenues for improving transport costs. 
 
66. In addition to building roads and bridges, the ADB-financed projects aimed to address 
two key sector issues: road maintenance and road safety. The FMR1 and the FMR2 provided 
equipment for road construction and maintenance, and weighbridges were financed under the 
PHP and the Sukkur Bridge Project. Consultancies to improve maintenance procedures and/or 
planning were financed under the FMR1, FMR2, and PHP. Road safety was addressed under 
the PHP through consultancy on several topics and civil works to correct blackspots.33 The 
projects also provided other small consultancies, such as that under the FMR1 to develop 
engineering design manuals for RARs. 
 
67. In parallel with the loan projects, ADTA was used to address some of the key sector 
issues, primarily (i) private sector involvement and capabilities and (ii) institutional efficiency, the 
latter including aspects of relevance to road maintenance. This support aimed to (i) build 
contract and general management capabilities in domestic road contractors working on the early 
RAR projects; (ii) provide advice to the Government on ways to build private sector participation 
in the financing, development, and operation of highways; (iii) offer recommendations for 
improved farm-to-market road maintenance; (iv) offer recommendations for institutional reform 
in the Punjab CWD; and (v) conduct an institutional reform and road maintenance funding study. 
Other completed ADTA of relevance to ongoing projects and other ADB work includes the 
preparation of concept, investment, organizational, and other related plans for enhanced cross-
border trade and traffic movements at the Balochistan-Afghanistan border crossings and studies 
for this sector assistance program evaluation. 
 
68. To support its loan and TA program, ADB has maintained policy dialogue with the 
Government. The early reform agenda was largely driven by the World Bank. ADB’s policy 
dialogue was consistent with that of the World Bank. ADB’s early focus was mainly on the key 
sector issues of road maintenance, road safety, and organizational efficiency, the last item 
including greater use of consultants in place of staff and of systematic, objective planning 
processes. ADB’s dialogue evolved over time as awareness of specific issues improved, but the 
focus has remained largely on the key sector issues, with particular attention to (i) governance 
and institutional reform to enhance client orientation and efficiency, (ii) capacity building in social 
and environmental issues, (iii) road maintenance funding and planning, and (iv) private sector 
participation in the sector’s development. From time to time, ADB’s policy dialogue also included 
other aspects relevant to the sector, such as (i) the need for greater attention to environmental 

                                                 
33 The TA for both road maintenance and road safety under the PHP was subsequently funded by the Nordic 

Development Fund. 
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and social impacts; (ii) encouraging contractors to acquire or lease better equipment; (iii) 
reducing provincial government involvement in bus operations; (iv) better implementation 
coordination among road agencies at various levels; and (v) increased tolling, vehicle license 
fees, and other forms of domestic resource mobilization. 
 
69. From time to time, to meet specific needs in relation to policy advice, ADB engaged staff 
and staff consultants in studies, such as the review in 1992 of revenue in relation to road space 
required and damage caused by different types of vehicles. 
 

3. The Ongoing Program 
 
70. ADB’s ongoing program as of the end of 2005 comprises one project in each of the four 
provinces plus major support to national highways under the 2005 Multitranche Financing Facility 
for the National Highway Development Sector Investment Program. The provincial projects were 
approved in 2001 for Sindh, 2002 for Punjab, 2003 for Balochistan, and 2004 for NWFP. The 
Sindh Road Sector Development Program has significant policy components at the national 
level as well as for the Sindh provincial government aimed at fostering a reorientation of the 
sector institutions and improved operational efficiency for, among other things, improved 
maintenance, including axle weight control, and road safety. The project also provides for 
transport improvements through investment in provincial and rural access road infrastructure. 
Each of the projects for the other three provinces provides for similar institutional change at the 
provincial level and investment in provincial and, except in the case of the Balochistan Project, 
rural roads. Both the Balochistan Road Development Sector Project and the NWFP Road 
Development Sector and Subregional Connectivity Project include enhanced facilitation of 
cross-border trade and subregional connectivity improvement through the upgrading of border 
crossings and some national highways as components. The Balochistan Project also supports a 
3-year time slice of periodic maintenance on selected provincial roads. The NWFP Project has a 
component for improving road safety on selected national highways. The increased emphasis 
on policy and institutional reform under ADB’s four ongoing provincial road sector projects 
stems in a large part from the results of ADB-funded ADTA undertaken in 1999 to review and 
make recommendations upon such matters in relation to Punjab CWD operations. 
 
71. The National Highway Development Sector Investment Program provides for investment 
and other interventions for national highways over 10 years beginning in 2006. These aim to 
improve transport efficiency and increase private sector participation in road sector investment. 
Support is to be provided for road asset creation and improvement; further national transport 
policy development; and the improvement of road safety mainly through blackspot correction, road 
maintenance, maintenance funding, and NHA performance. The first group of investments 
includes 376 km of national highways.  
 
72. Three ongoing ADB-funded ADTAs of direct relevance to the road sector aim to help the 
Government (i) prepare a transport policy for all transport modes; (ii) investigate and define 
ways to enhance greater private sector participation in highway development and operation; and 
(iii) identify causes of start-up and implementation delay in projects, including but not limited to 
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road sector projects, and subsequently to help federal and provincial governments streamline 
procedures and introduce other appropriate solutions to the problems.34 
 
73. In association with the ongoing road sector project for NWFP, a TA loan was provided to 
enhance ways for the poor and very poor to benefit from the road infrastructure investments. 
Another TA loan was provided to enable the Government to undertake studies contributing to 
the preparation of possible future projects for ADB funding. 
 
C. Achievements 
 

1. Road and Bridge Infrastructure 
 

a. Rural Access Roads 
 
74. In total, completed ADB-funded road projects and road components built or upgraded 
around 500 separate rural roads with an average length of 13 km and an aggregate length of 
about 6,356 km over the period of 1977–1996 (Table 3). This includes 4,249 km—somewhat 
less than the expected 4,700 km—under the three RARs projects (FMR1, FMR2, and RAR) and 
around 2,100 km under various road components. The supported roads are spread throughout 
the country in all four provinces and 57 of the country’s 102 districts. 
 
75. Typically, the RARs selected for ADB’s projects and components were previously 
unsealed, unconstructed tracks linking remote rural villages to the nearest sealed road. The 
projects generally provided sealed roads 3.65 meters wide.35 Some of these connect to sealed 
roads at both ends and have since become locally important connector roads with significant 
through traffic. In many cases, there was some motorized traffic on the existing tracks, albeit 
mostly motorcycles and tractor-trailers, as well as bicycles and animal-drawn vehicles.  
 

Table 3: Asian Development Bank-Assisted Roads 
 

Length of Road (km) 
National Provincial Rural Access 

Item Number 
of 

Projects   Sealed Gravel 4-Wheel 
Drive Only 

Total 

Completed Projects        
  Road Sector 5 12 538 4,249 0 0  4,799 
  Other Sector 10 0 76 937 948 222 2,183 
  Total Completed 15 12 614 5,186 948 222 6,982 
Ongoing Projects        
  Road Sector 5 867 1,991 3,700 0 0 6,558 
  Other Sector 6 0 210 815 2,410 210 3,645 
  Total Ongoing 11 867 2,201 4,515 2,410 210 10,203 
km = kilometer. 
Source: Study team estimates. 

                                                 
34 ADB. 2004. Technical Assistance to the Islamic Republic of Pakistan for Transport Policy Support. Manila (TA 

4400-PAK, for $290,000, approved on 30 September); ADB. 2004. Technical Assistance to the Islamic Republic of 
Pakistan for Facilitating Public-Private Partnership Initiative in National Highway Development. Manila (TA 4508-
PAK, for $150,000, approved on 20 December); and ADB. 2004. Technical Assistance to the Islamic Republic of 
Pakistan for Streamlining Procedures to Reduce Delays in Start-Up of Development Projects. Manila (TA 4545-
PAK, for $450,000, approved on 23 December). 

35 Some of the earlier rural roads are gravel surfaced, only 3.0 meters wide, some of them built primarily as canal 
inspection roads but open for public use, and some in very hilly areas with steep gradients. 
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76. The quality, performance, and sustainability of ADB’s support were assessed through a 
survey of 23 ADB-supported rural roads (Appendix 1) supplemented by information from PCRs 
and PPARs. The information collected by survey included traffic counts and road condition 
parameters. For comparison, similar information was collected for 18 control roads, i.e., roads or 
access tracks in a condition similar to that of the ADB-supported roads prior to their upgrading.  
 
77. Most of the roadworks were constructed to a good standard of quality. Apart from the 
irrigation canal roads, construction was done by many small local contractors. Although they 
commonly suffered from management, financial, and equipment weaknesses that caused 
delays, contractor performance was not a major issue. There were some design and 
construction defects, however; the more common being an inadequate number of cross-
drainage culverts to prevent water ponding and weak road shoulders. Other notable design and 
implementation aspects include road evaluation and design selection as discussed in the next 
paragraph; inadequate environmental investigations in hilly areas of one project, in which 
inappropriate cut and fill operations caused landslides and problems with slope stability; 
disruption for residents due to the temporary closure of the Chitral-Booni road during 
construction; and a lack of consultation with beneficiaries leading to threats of legal action for 
compensation in one project.  
 
78. Regarding road evaluation and design selection, the two issues are (i) that not all roads 
were sufficiently studied and, (ii) in most cases, a standard design was applied. The standard 
design was for low volume, light traffic and appropriate for roads without any connector or 
arterial function. However, some roads carry heavy vehicles and/or have arterial functions, and 
traffic volumes increased quickly to exceed expectations. As little if any maintenance is provided 
(para. 79), these roads deteriorated. Such occurrences were reported in the PPAR for the 
FMR1 and the PCR for the RAR Project.36  These weaknesses probably could have been 
predicted with more rigorous study in many cases, prompting the selection of more appropriate 
designs. The opposite was noted for some other roads in the hilly areas of NWFP, where traffic 
volumes did not build up sufficiently to warrant the expenditure on the road. This problem is 
more difficult to anticipate given the general low level of traffic and is, in the opinion of the study 
team, a lesser problem than the selection of a standard that is too low and consequently causes 
rapid road deterioration. 
  
79. The sample survey done as part of the Study confirms earlier PCR and PPAR 
indications that little maintenance has been done on any of the roads, apart from emergency 
repairs (Appendix 4). Generally, roads under foreign-funded projects such as the ADB projects 
are built to a relatively high standard—higher than under typical locally funded programs or the 
earlier agricultural projects. In most instances, except where traffic volumes or vehicle types 
substantially exceed expectations as noted above, the roads perform well for many years 
without maintenance. Partly as a consequence, they do not receive priority in maintenance 
funding. The results for the sample of RARs surveyed for the Study indicate roughness levels 
within expected and acceptable limits, with many roads rated smooth to uneven with minor 
potholing and cracking (Appendix 4). The most severe problem was crumbling at the verge, 
which often was graded as significant. One of the surveyed roads was 11 years old, but the 
others were constructed 4–8 years ago. Only two of 23 surveyed roads were classed as 
producing a ride that was uncomfortable or worse, and a further three had significant 
uncomfortable stretches with potholing and cracking. Three, aged 8–11 years, had been 

                                                 
36 None of the surveyed roads fit this category. The Study’s observations were of other, unsurveyed roads traveled 

upon in the course of the Study. 
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resurfaced. All the road pavements had design lives of 10 years. In general, the roads surveyed 
as part of the Study were in good condition, particularly for prevailing traffic levels (para. 80). As 
is to be expected, higher roughness is associated with roads that were completed earlier and so 
are older. Roughness was strongly correlated with the degree of pavement cracking. These 
results follow expectations for minimal maintenance conditions. The oldest of the ADB-
supported roads, i.e., those funded under the early agricultural projects and FMR1, were not 
surveyed, but based on the trends and general observations during the field studies, those 
roads are likely to be quite rough but still all-weather.  
 
80. Traffic volumes on the surveyed project roads averaged 391 vpd of all types of vehicles 
except bicycles (Table 4 and Appendix 5). This daily traffic includes 47 tractors per day and 136 
other vehicles with four or more wheels, mostly cars, vans, and pickups but also including a few 
trucks, buses, and minibuses. Traffic volumes on the control roads were considerably less than 
those of the project roads. This was particularly noticeable for cars, vans, pickups, trucks, and 
buses, the type of vehicles that generally require reasonably good road conditions. The survey 
shows that the project improvements were associated with a substantial increase in traffic 
volumes compared with the control roads, with growth primarily in light vehicles.  
 

Table 4: Traffic on Surveyed Rural Access Roads 
 

Average Daily Traffic (number of vehicles) Item No. of 
Roads 

in 
Sample 

Motorcycles 
and 

Rickshaws 

Tractors 
with or 
without 
Trailers 

Other 
Motorized 
Vehicles 

Total 
Motorized 
Vehicles 

Nonmotorized 
Vehicles 

Total All 
Vehicles 

Project 
Roads 

21 159 47 136 342 49 391 

Control 
Roads 

18 59 29 50 138 27 164 

Note: Two project roads in North-West Frontier Province were not included, as one was receiving diverted traffic as a 
result of extensive roadworks on a parallel road at the time of the survey, and the other was reported to be 
carrying substantial volumes of seasonal traffic. The nonmotorized and total all vehicles categories exclude 
bicycles. 

Source: Study estimates based on a 6-hour count in February–March 2005. 
 
81. The sample survey shows that, with a few exceptions, the supported roads provide year-
round or all-weather access, a primary targeted outcome. The surveyed transport operators, 
businesses, and villagers all identified this as a major benefit. Secondly, both the number and 
range of vehicle types and transport services increased when access was improved. 
Previously—and currently for unimproved access roads—transport was mostly nonmotorized or 
tractor-trailers and motorcycles. Comparatively few pickups and vans for both passengers and 
freight used the control roads, and larger vehicles such as buses and trucks were even more 
rare. With road improvement, these vehicle types increase in number. Other transport service 
changes include more bus services to neighboring towns, thereby improving rural residents’ 
access and mobility. Similarly, improved freight services have made feasible using more distant 
markets. 
 
82. The survey results also show that road improvements and better transport services 
brought reduced journey times, another highly appreciated result identified by respondents. On 
project roads, journey times are approximately half of those pre-project where and when 
motorized transport was possible. On the unimproved roads, a much smaller reduction was 
recorded, the reduction presumably due to changes in transport services and applicable only 
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during good weather. The survey found the average bus fare paid on the project roads at the 
time of survey was 76 paisa per km, somewhat less that the average fare of 92 paisa per km on 
the control roads, indicating that some of the lower transport operating costs associated with 
road improvements were being passed on to passengers and owners of freight. This reflects the 
competitive nature of transport services in Pakistan. Similar transport price improvements were 
reported by the PCRs for the FMR1, FMR2, and RAR, where immediate decreases in transport 
prices were found to result from road improvements for roads surveyed for those reports. A 
similarly significant difference between project and nonproject roads was reported in the PPAR 
for the FMR1. 
 
83. Overall, in comparison with the control roads, villagers served by the project roads were 
making more trips of greater length at a lower cost and shorter travel time.37 There were 
increased volumes of goods transported, more facilities in villages, and other social benefits. 
The major source of these benefits appears to be the creation of all-weather access and time 
savings from the introduction of faster, motorized service where before no or limited service 
existed.38,39 Lower transport prices, while welcome, appeared less important. On the negative 
side, key informants in villages along more than half of the improved roads indicated that 
accidents had increased in number since the completion of the road, compared with 12% of 
villages along control roads. More fatal accidents were reported for project roads than control 
roads. 
 
84. Reevaluation of the economic benefits of the sample of 23 rural roads produced 
favorable results (Appendix 6). The overall economic internal rate of return (EIRR) for the 
sample is 19%. Most roads gave EIRRs of 20–30%, with four roads having EIRRs of more than 
30%. However, five roads gave EIRRs of less than 12%, primarily because of low traffic 
volumes. Development benefits in the form of increased agricultural production and improved 
reliability as a result of an all-weather connection were not included. Generally favorable results 
were similarly reported in the PCRs and PPARs for the various road projects and components. 
In these reports, only a few roads, limited to those improved under the RAR, were found to have 
EIRRs below 12%. 
 

b. Provincial Highways 
 
85. Under the PHP, 11 roads totaling 528 km in length were rehabilitated—seven roads in 
Punjab, two in Sindh, and one each in NWFP and Balochistan. Three additional roads, two in 
NWFP and one in Punjab, were dropped during project implementation because project funds 
were reallocated elsewhere to cover increased pavement depth in some roads and higher-than-
expected contract prices in NWFP. The works mainly included widening and sealing and were 
generally completed to appraisal standards. Existing alignments were followed and no 
significant resettlement or land acquisition was required. The lengths of the individual sections 
ranged from 15 km to over 80 km, with an average length of 48 km. Construction took place 
between May 1994 and April 2000. 
                                                 
37 World Bank. 2002. Rural Accessibility Study. Washington, DC, which uses 1998–1999 data, reports that not all 

communities connected by motorable roads had regular motorized public transport and that both are needed to 
overcome locational disadvantages. About 20–30% lacked motorized access, but 45% of rural communities lacked 
regular motorized transport. By chance, all of the rural access roads surveyed for the Study were serviced by 
motorized public transport. 

38 Some work-related reasons given include the ability to travel to another settlement for work and return within the 
same day and the ability to work in a major town or city and return each weekend. 

39 These general findings are in line with the findings in OED. 2002. Impact of Rural Roads on Poverty Reduction: A 
Case Study-Based Analysis. Manila. The case studies included ADB rural road projects in Indonesia, Philippines, 
and Sri Lanka. 
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86. The project highways were priority investments identified in the JICA-funded National 
Road Master Plan of 1988. The available information, though limited, indicates that prior to the 
project all the roads had seriously deteriorated as a result of age, insufficient or ineffective 
maintenance, and large and increasing volumes of heavily laden trucks.  
 
87. In 1991, prior to project formulation, the selected roads generally carried motorized 
traffic volumes40 in excess of 2,000 vpd. These volumes have subsequently increased to current 
levels mostly in the range between 3,000 and 4,200 vpd, but the growth has, on average, been 
lower than forecast at the outset.41 The main exception to these figures is the one road in 
Balochistan, which had initial traffic volumes of less than 100 vpd and which now carries around 
800 vpd. One road in Punjab (Sargodha-Talibwala) has a higher current volume (approaching 
4,800 vpd), and one in Sindh (Sujawal-Badin) has a lower volume of around 2,000 vpd. 
 
88. Some pavement had to be redesigned and/or reconstructed to stronger standards due to 
failures on a few early constructed sections. The completed pavements have performed 
satisfactorily in most cases.42  However, the Mardan-Sawabi and Talibwala-Sargodha roads 
required a subsequent corrective triple surface treatment seal coat in response to longitudinal 
and transverse cracking on parts of the improved road, while significant sections of the Chiniot-
Jhang road and limited sections of the Mainwali-Ghulaman road prematurely failed in FY 2005 
by developing serious rutting in the wheel tracks. These failures are most likely caused by 
excess vehicle loads and hot temperatures rather than poor construction. Remedial repairs are 
needed.  
 
89. Weighbridges for controlling overloaded trucks were installed on a number of the Punjab 
provincial highways. None of the weighbridges are currently in operation, some reportedly having 
been destroyed to prevent their use. The province does not have a comprehensive vehicle axle 
load control plan into which the weighbridges would have a logical place. Such a plan would have 
a well thought out plan for siting weighbridges close to the main points where overloaded vehicles 
start their journeys; supporting regulations, procedures, and infrastructure for handling excess 
loads; and arrangements for effectively monitoring enforcement and controlling corruption in the 
inspection process. 
 
90. The project’s roadworks achieved their immediate objective of improving transport 
conditions. Travel speeds increased by an average of 10 km per hour, resulting in travel time 
savings and reduced VOCs of around 20% for light vehicles and 12% for heavy commercial 
vehicles. Sustainability is an issue. Aside from the Chiniot-Jhang and Mainwali-Ghulaman road 
problems noted above, there is evidence that some maintenance is done. However, the roads 
are relatively rough, causing a loss of potential benefits. Due to the strong growth in traffic 
volumes, capacity is likely to become an issue for some in the near future. 
 
91. The broader impacts of the road could not be determined because of the nonlocal nature 
of traffic and subsequent diffusion of benefits within the broad economy. Moreover, the gains, 
while significant, are small in absolute terms. For example, saving several minutes in travel time 
over relatively short road lengths is unlikely to have produced changes in transport prices. 
Rather, the road improvements would have contributed in a more generalized fashion to 
keeping the provincial road networks in serviceable condition and limiting the rise in prevailing 
                                                 
40 Motorized vehicles with four or more wheels, i.e., excluding nonmotorized traffic, motorcycles, and three wheelers. 
41 The growth rates adopted were based on historic trends and were in the range of 4–9% for passenger vehicles and 

3–8% for trucks. 
42 With the exception of the Balochistan road, the Study included site inspections for all the completed provincial 

highways. 
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general transport prices. The growth in traffic implies that the project supported increased 
mobility and economic activity. 
 
92. Many of the roads had regional developmental significance. In Sindh, the two supported 
highways are located in the impoverished and relatively underdeveloped (but oil-producing) 
areas east and south of Hyderabad. In Punjab, the works contributed to the upgrading of the 
provincial highway between Muzaffagarh and Mainwali, which provides access to the poorly 
developed Thal Desert area between the Indus and the Jhelum/Chenab rivers. The Balochistan 
road is part of a key link between Quetta and both Karachi and Gwadar ports. 
 
93. The economic reevaluation of the PHP roads done under the Study indicates a 
satisfactory result with a 15% EIRR for the overall investment based on the same approach as 
used in both the RRP and PCR, whereby benefits were calculated as savings in VOC and 
passenger time (Appendix 6). Results for individual roads range from just under 12% to 20%. 
While good, these returns are lower than expected because of extended construction periods, 
higher costs, generally slower-than-expected traffic growth, and the inclusion of the cost of 
postconstruction remedial works. At the time of the PCR, EIRRs of 16–53% were recalculated 
for the roads with an overall return of 28%. This compares with a range of 12–68% and an 
overall return of 54% expected at the time of appraisal. 
 

c. Sukkur Bridge 
 
94. The Sukkur Bridge Project comprised the construction of a new bridge over the Indus 
River at Sukkur, in the north of Sindh, over the period 1996–2000. Other crossing points at 
Sukkur are the roadway on the Lloyd Barrage, which was built in the 1930s, and the Lansdowne 
Bridge, built in the 1880s. Both these facilities were congested because of their narrow width 
and awkward, urbanized approach roads, and both were restricted to only light vehicles and 
small trucks.43 Alternative crossing points are 100 km upstream and 160 km downstream. The 
bridge provides a strategic link between the two north-south national highways on either side of 
the Indus.44 The main objective of the project was to relieve congestion at the river crossing and 
facilitate local, regional, and national transport movements. Construction of the Sukkur Bridge 
had high priority in the 1988 National Transport Plan for Pakistan.45 
 
95. At the time of the Study, the Sukkur Bridge was in good condition and, except for the 
weighbridges (see below), was performing as expected. Construction quality was good and 
minimal maintenance has been needed so far. At the time of inspection for the Study, repairs to 
sections of the bridge approach carriageway were in progress. Some resettlement issues 
remain (Appendix 7), but there does not appear to be any substantial or lasting environmental 
damage. Several operational aspects covered by loan covenants were not implemented. First, 
weighbridges to monitor and control excessive axle loads were installed late and have not been 
made operational. Weighbridges procured under the PHP for installation on the provincial 
highways were to be used in concert with the Sukkur Bridge weigh stations for axle load control 
but were not. Second, tolls are collected as planned, but the automatic counting equipment is 
                                                 
43 The barrage road was 5 m in width with difficult 90-degree bends in the approach roads. Traffic on both was a 

mixture of slow-moving motorized and other vehicles. 
44 To the east is the N5, which is the main north-south highway linking Karachi, Lahore, and Islamabad, and to the 

west, the N55 runs between Karachi and Peshawar. The connection between the N5 and the N55 is through a 
short section of the N65 that passes over the Sukkur Bridge. 

45 In addition, at appraisal, the Lloyd Barrage, the source of water for around 3 million hectares of irrigated land, was 
considered at some risk from failure of the roadway, which was deemed to be structurally weak. In reality, such a 
failure would hamper transport movements across the Indus at Sukkur but, contrary to the expressed belief at the time 
of appraisal, is unlikely to put the whole barrage structure and the irrigation it supports at risk. The barrage continues 
to be used by light traffic, with total vehicle numbers about 40% of those in 1994. 
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not used to collect traffic data or audit toll collection efficiency. Third, the Lloyd Barrage was 
supposed to be closed to traffic upon the opening of the bridge but remains open because those 
traveling within the urban areas would incur significantly longer travel distances by using the 
new bridge. Since this traffic is only of light vehicles and the barrage road is not under threat of 
failure, as was feared at the time of appraisal, keeping the barrage open to traffic is reasonable, 
but it does diminish the toll revenue of the bridge. 
 
96. The initial traffic volume on the Sukkur Bridge following its opening in 2000 was lower 
than anticipated. Subsequent growth (at around 6% per annum overall) has been closer to the 
projection at appraisal (Table 5). The reduced traffic volume on the bridge can be explained in 
part by the continuing use of the barrage by local light traffic. In 1994, the average number of 
motorized vehicles crossing the barrage daily was in the region of 8,500, with 2-axle trucks 
comprising 30% of all vehicles, buses and minibuses 33%, and the remainder being cars, jeeps, 
and pickups. The total traffic volume crossing the river remained similar in 2001, following the 
opening of the bridge, at 8,200 vpd but with the significant inclusion of almost 1,000 larger 
trucks (3 axle and above) which were now permitted to use the crossing. Since 2001, however, 
total traffic volume across the river increased to 10,500 vpd, with trucks accounting for 36%, 
including over 1,100 larger trucks (3 axle and above). Of the total traffic, 70%, or around 
7,250 vpd, use the new bridge, including almost all of the trucks and all of the buses. Traffic 
remaining on the barrage is currently around 3,200 vpd, comprising mostly cars, jeeps, and 
pickups, plus a further 3,000 motorcycle, 3-wheeler, and nonmotorized vpd. 
 

Table 5: Sukkur Bridge Traffic 
 

2001 2005a Item 1994 
Bridge Barrage Total Bridge Barrage Total 

Motorized        
Cars, vans, pickups 3,204 1,223 1,952 3,175 1,404 2,966 4,370 
Minibuses 1,906 1,386 436 1,822 1,680 80 1,760 
Buses 916 578 0 578 550 0 550 
2-axle trucksb 2,443 1,409 270 1,679 2,488 130 2,618 
3-axle trucks 64 670 0 670 655 0 655 
Articulated trucks 8 300 0 300 476 0 476 
   Total 8541 5,566 2,658 8,224 7,253 3,176 10,429 
2- and 3-wheelers 3,544 1,050 3,015 4,065 1,222 3,080 4,302 

a The data for 2005 are based on a series of surveys carried out specifically for this review, including 24-hour 
classified counts on both the bridge and barrage and a sample origin-destination survey of traffic on the bridge. 

b Including tractor-trailer combinations. 
Source: Study estimates. 

 
97. The Study’s origin-destination survey was not successful in determining the time savings 
because respondents had difficulty recalling previous travel times. Nevertheless, the 
observations made during the Study’s surveys of traffic on both the Sukkur Bridge and the Lloyd 
Barrage reveal that congestion is no longer a problem. Traffic using the bridge moves freely all 
day, while the barrage congestion is limited to the daily traffic peaks. 
 
98. The changes in vehicle composition, and in particular the use of larger trucks, signify 
significant growth in the volume of freight crossing the Indus at Sukkur. It is estimated that the 
2,500 mostly 2-axle trucks crossing in 1994 would have carried around 18,500 tons per day.46 
By 2005, the number of trucks had increased to 3,750 per day (3.7% per annum growth) and 

                                                 
46 Including allowances for empty trucks. 
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increased in size as well, resulting in an estimated doubling of freight carried to 38,000 tons, 
equivalent to an annual growth rate of 6.8% for freight. 
 
99. The growth in freight volumes is indicative of a number of beneficial impacts on transport 
costs and efficiency. Additional longer-distance truck movements are now using the crossing at 
Sukkur, having diverted from other longer or less attractive routes. The use of larger vehicles 
contributes significantly to reduced transport costs. Heavy commercial vehicles (trucks and 
buses combined, but excluding mini-trucks and mini-buses) represent 46% of traffic on the new 
bridge. These are predominantly longer-distance trips—90% are over 100 km and 56% are 
through trips with no business in the immediate area. 
 
100. In summary, construction of the new bridge has had multiple positive outcomes. 
Eliminating congestion in crossing the river, the main project objective, has been achieved as 
expected. The removal of restrictions on vehicle size has allowed the use of larger and more 
efficient trucks, as well as enabling traffic to divert from other less direct routes. The bridge thus 
contributes significantly to the structure of the national highway network, forming a key link 
across the Indus connecting the N5 and eastern portions of the country with the west bank, 
Quetta, and other destinations in Balochistan and beyond. Much of the local traffic continues to 
use the roadway on the barrage, which is shorter and more convenient for it. This traffic benefits 
from reduced congestion.47 
 
101. Instead of recalculating the EIRR for the project, the evaluation attempted to strengthen 
the analysis in the PCR, which was judged to be appropriate and adequate, subject to 
confirmation of the basic traffic assumptions. The PCR analysis itself highlighted weaknesses in 
traffic estimates. As described elsewhere, a 24-hour traffic count on both the Sukkur Bridge and 
Lloyd Barrage and a simple origin-destination survey of traffic using the Sukkur Bridge were 
completed as part of the Study to help improve current and projected traffic estimates. Analysis 
of the results of these surveys supports the conclusions of the PCR analysis in regard to the 
extent of benefits attributable to the use of larger trucks, diverted traffic, and congestion relief, 
and it confirms the re-estimated EIRR of 20% (Appendix 6). At the time of appraisal, an EIRR of 
15.7% was expected. 
 
102. The RRP included the calculation of a financial internal rate of return (FIRR) based on 
expected toll revenues, collection charges, maintenance, and capital investment costs. The 
assumed traffic levels and toll fees indicated a return of 12.1% for the project. The FWO, a 
military entity, has since the opening of the bridge operated its toll collection under a contract 
fixed at PRs40 million per year, which it pays to the general revenue fund of NHA. The study 
team does not know how this contract value was determined or how it will change over time. If 
NHA’s revenue from the bridge is fixed at PRs40 million, the total undiscounted returns over the 
first 30 years are less than the capital cost of the bridge. Information on actual toll collection was 
not made available to the Study but is thought to be around PRs65 million for FY2005 based on 
the Study’s traffic counts. Although significantly higher than the contract amount, it is 
considerably lower than anticipated at appraisal due to both lower-than-expected traffic volumes 
resulting from slower growth in overall traffic over the period from 1994 to 2001 and the 
continuing use of the untolled barrage by local traffic.48 The PRs40 million contract amount is far 
in excess of the O&M needs of the bridge and related roads, estimated at around PRs6–7million 
                                                 
47 Congestion within the city was further reduced when, separately from the project, the bus station was moved from 

an inner-city site to a point along the access road between the bridge and the city. 
48 The motor vehicle volume on the bridge in 2005, about 5 years after the bridge opening, was around 7,250 vpd, 

which can be compared with the appraisal forecast for 2000, 5 years after the expected opening date, of 
11,000 vpd. 
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per year. Consequently, while the FIRR is unlikely to be positive, and scope appears to exist for 
increasing the contracted amount for toll collection, the Sukkur Bridge will achieve the second 
objective stated in the RRP, namely “to strengthen the NHA’s financial position through tolls for 
maintenance and highway development.” ADB did not require any audited accounting of toll 
collections, and it is not clear if NHA has made any such arrangement with FWO, which is 
charged with collecting the tolls. No information was made available on toll leakage, but this 
would be the responsibility of FWO as NHA receives the contracted amount. 
 

2. Road Maintenance 
 
103. A significant part of ADB’s assistance toward improving road maintenance was provided 
through consultant inputs under the FMR1, FMR2, and PHP.49 These efforts focused on planning 
and implementing arrangements.  
 
104. Under the FRM1, pilot maintenance programs were prepared as planned for the 10 
districts covered by the project, but the plans were never implemented. The recommendations 
called for increased funding, which the Government could not comply with. The PCR for the 
FMR1 commented that the project did not produce any meaningful change in CWD 
maintenance practices. The lack of change was confirmed at postevaluation several years later, 
when it was found that the FMR1 roads had not received any maintenance and that some roads 
were deteriorating because of high traffic volumes. 
 
105. Computer-based systems for road maintenance planning were installed as planned over 
the period 1991–1994 under the FMR2. However, only 800 km out of a planned 6,000 km of 
roads were surveyed to produce input data for the computer programs. The shortfall was due to 
an insufficiency of staff to conduct the surveys. The staff that was assigned was inadequately 
trained and wasted time in learning by trial and error. For unknown reasons, staff training, which 
was in the consultant’s terms of reference, was not done.  
 
106. Under the PHP, road management units (RMUs) were established in each province, as 
planned, over the period of late 1996 to 1999. Each RMU was provided with equipment to test 
road roughness and strength, computers and related equipment, software, and training. The 
segmentation, numbering, and inventory of all provincial highways, plus a significant number of 
roads now devolved to the districts, and the collection of roughness, condition, and other data 
for them was completed and used to construct road asset-management databases in each 
province.50 However, at the end of the implementation period, the units ceased operation in all 
provinces except Sindh. In Punjab, NWFP, and Balochistan, while the computer hardware, 
software, and databases remain, staff was moved elsewhere and vehicles were reassigned. 
There is no functioning system in place. The main reasons why the systems ceased operation 
appears to be the lack of support from upper levels in each provincial government and the belief 
that the limited funds available could be better used elsewhere. The RMU in Sindh reportedly 
survived largely because it had permanent office space and staff. After completion of project 
implementation, it did not collect any new data but continued to produce prioritized lists of 
maintenance works and budgets—recommendations that were not implemented.51  
 

                                                 
49 The consultant input under the PHP, prepared under ADB-funded TA and originally planned for ADB funding, was 

cofinanced by the Nordic Development Fund. The decision to cofinance was taken after appraisal. 
50 The actual achievement in road classification and condition surveying was a little over 40% of the roads under the 

responsibility of the four CWDs at the time. 
51 The only data relating to physical aspects of roads collected in Pakistan, other than that collected for a specific 

study or project, is the traffic count information in Punjab. 
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107. At the time of the Study, the Sindh RMU was upgrading its database with maps and 
building a related database to record road safety information that it was collecting from police 
stations, supported by consultants under the ongoing ADB-funded Road Sector Development 
Program. The RMU may resume data collection for planning road maintenance. Another 
positive development was that the Sindh RMU has analyzed data collected by one district 
government under a service arrangement.  
 
108. While outputs aimed at improving road maintenance were created along the lines 
envisaged, they have not had any appreciable effect on road maintenance planning or 
execution. The desired outcome could conceivably be achieved in Sindh, however. The main 
ingredients necessary for this to happen are recognition by the provincial government of the 
importance and cost efficiency of good road maintenance and a willingness to adopt and follow 
such a system and to provide a sufficient budget, first to allow the provincial road agency (i.e., 
the WSD) to collect and process the necessary data and, second, to fund more maintenance. It 
is not known to what extent the hardware and original databases created in the other provinces 
could be restored to operational status. In any case, successful operation would similarly 
depend upon bureaucratic desire to adopt the system, follow the recommendations, and provide 
adequate funding. Punjab and NWFP reportedly have less of a problem with adequacy of 
maintenance funding than Sindh and Balochistan. 
 
109. ADB’s support for road maintenance included weighbridges for axle load control under the 
PHP and the Sukkur Bridge Project and equipment supplied under the FMR1 and the FMR2 to be 
made available for maintenance works by the provincial CWDs after being used by contractors on 
ADB-funded construction of rural access roads. The weighbridges are not in operation, some on 
provincial highways reportedly being destroyed to prevent their use. The planned road equipment 
for construction and maintenance under FMR1 and FMR2 was procured. However, because of 
delays in both projects, the FMR1 equipment was not available for FMR1 contractors but was 
used by contractors working under the FMR2. The FMR2 equipment similarly benefited 
contractors for rural roads. After construction, the equipment would have augmented the CWDs’ 
equipment pools and enhanced their capacity for maintenance. However, considering the CWDs’ 
greater emphasis on road construction and rehabilitation over maintenance in the 1990s, it is 
unlikely that the additional equipment created any meaningful change in maintenance activity, 
which was the expected longer-term outcome. Equipment shortage is no longer considered a 
major constraint to better maintenance. 
 
110. ADB-funded road maintenance efforts included a study under PPTA for a second RAR 
project to investigate the feasibility of converting existing steel-rimmed bullock cart wheels to 
rubber tires to reduce pavement damage. The results of the study have not been acted upon. The 
results of the ADTA to investigate ways of addressing institutional reform and financing 
arrangements for maintenance were incorporated into ADB’s four ongoing provincial road sector 
projects and have the potential to produce favorable outcomes. 
 
111. So far, ADB’s support has not produced any significant, tangible improvement in 
maintenance despite all outputs being generated according to expectations and despite the 
evolution of the approach that resulted in increasing the scale of support. The provincial RMUs 
could be made operational, and institutional reform under the ongoing projects that originated 
from earlier ADTA may yet produce results. The general failure of ADB’s efforts to improve road 
maintenance is thought to be due to its focus on the easy aspects of technology and hardware, 
rather than on the more difficult aspects of funds adequacy, institutional arrangements, 
institutional change of management, and the political economy aspects of introducing fundamental 
changes in the context of the Pakistan road sector. Loan funds, and the technology and hardware 
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that those funds can buy, cannot overcome the shortage of operational funds for financing 
maintenance or the preference for construction over maintenance, nor can they affect 
bureaucratic decisions over the disposition of assets, such as the RMU vehicles and use of the 
weighbridges. Road maintenance has been taken up under the ongoing road sector projects in a 
more comprehensive manner, which has the potential to address many of these concerns.52 
 

3. Road Safety 
 
112. Not all of the PHP components concerned with road safety were implemented as 
planned. With the completion of the first motorway, NHA had an urgent need to establish a 
system for road safety and train police for this facility, so it requested that the support to be 
changed. The resulting advisory project works were to (i) correct 10 blackspots on national 
highways near Islamabad; (ii) train NHA staff in various aspects related to road safety; 
(iii) establish a computerized system in the National Transport Research Center for recording 
and analyzing accident data to help identify accident-prone spots on national highways; and 
(iv) establish operational procedures for motorway police and provide them with some initial 
training. Importantly, the planned correction of blackspots on provincial highways and the 
extension of the computerized system and training to the provincial level did not occur. 
 
113. The database in the National Transport Research Center for recording and analyzing 
accident data, an expected key output of the PHP consultancy, has not been sustained. The 
National Highway and Motorway Police have an operational recording system for some highways 
and the motorways, which they plan to extend progressively to their whole network. This was not, 
however, based on the PHP output. The National Transport Research Center was an 
inappropriate choice of institution to establish and operate the database. This institution, although 
under the MOC, was too distant from actual transport operations, which were under NHA, the 
National Highway and Motorway Police, and provincial governments. 
 
114. Although 10 blackspots were addressed through civil works, not all were successfully 
corrected. For example, in two cases, pedestrian overpasses were constructed, but these have 
not stopped pedestrians from crossing using the roadway. In addition, the databases were not 
used to identify the blackspots. Rather, local knowledge of accidents led to their identification. 
 
115. The training aspects of the exercise did not produce a tangible result, partly because of 
a lack of coordination between the planning and execution sections of NHA. The manuals 
produced were reported to be too theoretical.  
 
116. The only useful parts of the consultancy were the initial training of the National Highway 
and Motorway Police in handling and recording accidents and the establishment of their initial 
operational procedures. 
 
117. Although there are no useful statistics with which to objectively assess road safety, 
current perceptions in the sector are that road safety performance is low. Problems include poor 

                                                 
52 While national and provincial roads receive preferential maintenance, rural roads are generally poorly maintained. 

This experience is shared with similar roads funded by other funding agencies. OED undertook the Special 
Evaluation Study on the Operation and Maintenance of Road Facilities and their Impact on Project Sustainability in 
December 1998. It concluded, inter alia: “Overall, Bank experience in the study countries supports the general 
observation of other aid agencies that the wide lack of systemic and appropriate road maintenance in developing 
member countries is mainly a result of lack of funds. Consequently, this leads to a maintenance organization with 
weak institutional capacities evident in its inability to maintain an adequate management information system and 
skilled staff, and effectively enforce traffic regulations, including the recurring problem of vehicle overloading.” 
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driver education and vehicle roadworthiness, coupled with instances of unsafe road design and 
lack of road signs and markings, inappropriate driver attitudes, weak law enforcement, and 
possible collusion between the vehicle owners and licensing agencies. Overall, ADB’s support 
for addressing the important issue of road safety has been small and limited and has not had an 
appreciable impact on the problem. As with the efforts for improving road maintenance, more 
attention was given to physical and technological inputs than to (i) the practical concerns of how 
the systems were to be used, (ii) the support they needed in the form of data collection and how 
this was to be funded, and (iii) engendering support from upper levels of government for their 
use. As with road maintenance, efforts are increasing under ADB’s ongoing program of work. 
 
118. A particular issue with road accident databases is the completeness of the collected data. 
Not all accidents are recorded, which reduces the value of the data that is recorded. Also, a lot 
of records do not include accurate locations, which renders correlations of accident frequency 
with specific locations or road features less accurate. 
 

4. Institutional Capabilities and Organizational Efficiency 
 
119. In 1999, ADB provided ADTA aimed at defining needs and opportunities for institutional 
restructuring and improvement of the Punjab CWD. 53  The recommendations were largely 
overtaken by the devolution process, under which almost half of the provincial CWD staff and 
road assets were transferred to district governments. Key recommendations, however, were 
taken up and expanded upon in the ongoing road sector projects for the four provinces. This 
ADTA was followed by small-scale ADTA in 2001 that aimed to help define the implications of 
policy and institutional change specifically in Sindh and Punjab and generally for the other two 
provinces. Action programs for the achievement of expected policy and institutional changes 
were prepared, which also form part of the four ongoing road sector projects. There are no 
results yet for this part of ADB’s support. 
 
120. A number of smaller efforts have been included in ADB’s completed projects under 
consultancies. Under FMR1, consultants studied alternative pavements for particular soil types 
and conditions, and manuals were prepared under the FMR2 for improved road design. These 
have been small but useful contributions. 
 
121. So far, ADB’s completed contribution to institutional strengthening is small and limited in 
scope. However, it must be recognized that prior to the late 1990s, much of the policy dialogue 
and institutional strengthening was led by the World Bank. The institutional and policy support 
through consultant inputs under the ongoing projects is much larger than the earlier effort.  
 
122. Under each of the four ongoing provincial projects, consultants have been, or are to be, 
engaged to help bring about institutional reform including policy improvement, organizational 
restructuring, and establishing modern road-management practices. Road maintenance and road 
safety are particular foci of reform. A general thrust under the institutional reform programs is to 
enhance the nature and capacity of provincial CWDs regarding client service delivery, with 
improved transparency and greater use of contracts with private consultants and contractors.  
 
123. In the area of road maintenance, the ongoing work pays attention to (i) funding sources; 
(ii) improved user-pay arrangements and mechanisms, such as a road fund for ensuring 
continuity of funding; (iii) defining needs and planning operations, such as through a resurrected 

                                                 
53 ADB. 1999. Technical Assistance to the Islamic Republic of Pakistan for Management Assistance to the Punjab 

Communications and Works Department. Manila (TA 3166-PAK, for $150,000, approved on 8 March). 
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RMU and computer-based systems as previously attempted and with an added element of 
expanding the measurement of road conditions and planning down to the district level (see para. 
195 for comment on this last aspect); and (iv) maintenance execution through putting works out 
to bid by private contractors. The road safety support will focus on developing an action plan for 
education and information campaigns, improving rule enforcement, and introducing procedures 
for road safety audits on provincial roads. It remains to be seen whether these efforts will 
succeed in areas where past ADB-funded initiatives have failed. 
 
124. In addition to the above, the ongoing projects have other targets for each province. In 
Balochistan, the ongoing project aims to add capacity in the provincial CWD for environment and 
social assessment, which did not exist before. The NWFP project includes an axle load control 
program; promotion of private sector involvement in road construction and maintenance; and the 
establishment of cells for road safety, environmental, and social assessment. At the national level, 
the NWFP Project also will provide equipment and facilities to expand the National Highway Motor 
Police operations on two key highways in the province—the N5 and the N55—plus consultants 
and facilities for expanding the road accident data system and improving planning and design 
capacity for incorporating road safety into road design, blackspot removal, road safety research, 
and other activities. For districts, the NWFP project will support a pilot effort to include 
communities in routine maintenance of rural roads, build district capacity for maintenance 
management, and build into construction contracts an extended (e.g., 10-year) maintenance 
period.  
 
125. At the time of reporting, ADB’s ongoing operations include two ADTAs of relevance to 
institutional capacity. The first is a study to help the Government formulate a national transport 
policy that represents the views of different stakeholders and covers the various transport 
modes, financing, and private sector participation. This work builds upon previous attempts 
including a significant effort stemming from related World Bank-financed work in 1999/2000. 
Secondly, TA has been provided to investigate reasons for delay in the startup phase of projects, 
which has affected all four of the ongoing road sector projects. 
 
126. In general, the ongoing advisory and supportive actions are larger and more 
comprehensive and address more of the basic components of each problem than did the 
attempts prior to 2000. Road safety, maintenance planning, and axle load control, which are 
included under the ongoing program are, however, complex issues. It is the opinion of the Study 
that current efforts will have to be expanded and extended over a longer period before the 
desired results are achieved. Key outputs to be achieved—which include adopting the 
appropriate service orientation, objectiveness and transparency in decision making, and 
reversing the perennial problem of a lack of funds—are likely to be difficult and contentious. The 
key principles, perhaps, are that the issues should not be treated as short term but addressed 
over the longer term. Lessons should be learned from each stage of the process. Technology 
and hardware are easy to incorporate under loan and TA projects but are unlikely to succeed 
unless the broader institutional issues and financial constraints are addressed. Another key to 
success is better sharing of information among development partners, and forging coordinated 
programs of assistance and dialogue will likely produce a faster result. Joint strategies among 
funding agencies to address these issues, possibly including the use of sector-wide approaches, 
should be considered. 
 

5. Governance 
 
127. The planning documents of the completed projects do not include any analysis of 
governance concerns. This is understandable given that the formulation of those projects 
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generally pre-date ADB’s adoption of its governance and anticorruption policies. However, 
ADB’s projects have incorporated logical arrangements for better governance. These included 
processes and rules for tendering and engaging consultants, suppliers, and contractors; 
auditing accounts to minimize corrupt practices; and conducting feasibility studies and drawing 
up criteria and rules for selecting and changing subproject roads in order to minimize the use of 
inappropriate influence to dictate the location or type of outputs. ADB’s program of assistance 
included related supports such as the establishment of objective decision-making tools in 
maintenance planning, but these have yet to be used. 
 
128. ADB’s established processes for tendering and the selection of consultants, suppliers, 
and contractors were followed. In general, each contract attracted a sufficient number of bidders. 
Exceptions were the lack of interest among international contractors for the civil works under the 
PHP and among local contractors for some roads in the hill areas of Chitral. The earlier 
discussion in paras. 34–35, however, illustrates that corruption can occur even where ADB’s 
procurement provisions are fully complied with. The Study did not attempt to assess the 
incidence of corruption in individual contracts. This type of work is undertaken by the Integrity 
Unit of ADB’s Office of the Auditor General, rather than by OED. 
 
129. Sources interviewed as part of the Study suggested that the selection of rural access 
roads was, and remains, subject to influence despite the inclusions of provisions against this as 
described above. The substitution of roads in Sindh under the FMR2 and in Punjab under the 
RAR Project exceeded the rule established prior to the start of each project and would have 
enabled such influence to occur. Nevertheless, the Study is of the opinion that the vast majority 
of roads were sensible selections. The formula approach that was followed prevented the 
design or construction of the roads to grossly excessive standards. While many RARs remain to 
be constructed, such influence may not cause a waste of resources as most communities could 
justifiably be connected. However, in Punjab, fewer new roads remain to be built, and many 
works now focus on rehabilitating or reconstructing existing paved roads to higher standards. 
Greater care is needed now to set priorities among these different types of projects, as a 
suboptimal mix of subprojects may more readily occur as a result of influence that reflects 
nontechnical factors. 
 
130. As part of the review, beneficiaries of the RARs were asked if they were involved in the 
selection or design of the roads. For about one third of roads, beneficiaries indicated that they 
were consulted on such aspects as road alignment and the location of drainage structures. In 
this way, the road engineers made good use of local knowledge, but the local people did not 
have a say in the more basic issues, such as the standard to which the road should be 
constructed or, more broadly, the distribution of the roads within a province or district. 
 

6. Private Sector Capabilities 
 
131. ADTA associated with the Sukkur Bridge Project and implemented in 1995 comprised a 
study on ways of involving the private sector in highway financing, development, and 
operation. 54  This ADTA was successfully completed. NHA and others in the sector 
acknowledged this to be a useful study, but it has not resulted in any increased private sector 
involvement. Financing roads and bridges continues to be a public sector activity, including the 
Peshawar-Islamabad-Lahore-Faisalabad motorways. The private sector is involved only through 
design and construction contracting. Tolling for many roads and bridges is done under contract, 

                                                 
54 ADB. 1994. Technical Assistance to the Islamic Republic of Pakistan for Private Sector Participation in Highway 

Financing, Construction and Operation. Manila (TA 2176-PAK, for $475,000, approved on 29 September). 
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but the contractors are typically military or government companies, and the arrangements are 
not a means of recouping private investment in roads and bridges.  
 
132. The ADTA attached to the FMR2 and implemented during 1989 aimed to enhance 
domestic contractor capabilities in contract management, work scheduling, equipment 
management, deriving unit cost rates, and quality control. 55  The work was completed as 
planned and was reported in the PCR for the FMR2 to have been well received by contractors. 
Further evaluation has not been possible. Its scope, however, was appropriate to the needs of 
the industry at the time. 
 
133. A second ADB-funded ADTA in 1993–1994 aimed to improve RAR design by providing 
advice to domestic engineers on methods to design roads according to expected traffic loads 
rather than according to standard design parameters.56 The aim of this ADTA was appropriate 
to needs in view of the common practice at that time of using standard design parameters. The 
emphasis, however, was on reducing design standards to avoid overdesign (i.e., excessively 
expensive designs) and less on preventing underdesign, which was an unrecognized need at 
the time and which proved to be a problem (para. 78). As with the previous ADTA, the outcome 
could not be properly reassessed. 
 
134. Equipment supplied under the FMR1 and the FMR2 was to be made available to local 
contractors in view of difficulties experienced at the time by small local contractors in securing 
equipment. The equipment was beneficially used by various contractors in project construction. 
Through policy dialogue, ADB advocated putting more CWD equipment into permanent 
arrangements for leasing to contractors. The contractors’ equipment problems were partly due 
to banks’ reluctance to offer loans for equipment purchase. This problem was subsequently 
resolved when contracting was legally defined as an “industry” by the Government. 
 
135. ADB’s ongoing program includes ADTA to identify the constraints limiting greater private 
sector involvement in financing motorway and highway projects, including those of a policy, 
regulatory, or institutional nature. This study aims to overcome constraints limiting the 
usefulness of the earlier study on this topic.  
 
 7. Regional Connectivity 
 
136. The FY2004 ADTA attached to the Balochistan Road Development Sector Project 
recommended facilities and procedures to improve cross-border operations between Afghanistan 
and Balochistan. The recommended civil works for the Chamman border crossing will be 
implemented under the ongoing Balochistan Project. Consultants under the project are expected 
to build further upon the TA outputs by providing training and other support to customs and 
immigration staff and border police at all five border crossing points: (i)Taftan, Balochistan (into 
Iran); (ii) Chamman, Balochistan (into Afghanistan); (iii) Wagah, Punjab (into India); and (iv) Dry 
port via Karakoram highway (into the People’s Republic of China). In November 2005 the Prime 
Minister commissioned the National Trade Corridor Improvement Program to address regional 
connectivity in order to enhance trade, export competitiveness, and industrialization. The 
Government is currently considering designating other official international crossing points in the 
spirit of regionalism. 

                                                 
55 ADB. 1988. Technical Assistance to the Islamic Republic of Pakistan for the Domestic Roads Contractors. Manila 

(TA 1056-PAK, for $830,000, approved on 8 November). 
56 ADB. 1993. Technical Assistance to the Islamic Republic of Pakistan for the Farm-to-Market Roads. Manila (TA 

1870-PAK, for $105,000, approved on 21 April). 
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 8. Project Preparatory Technical Assistance 
 
137. The various PPTAs funded by ADB have fulfilled their purpose and resulted in projects. 
The PPTA under the PHP for a second highway project, and that for a second RAR project, did 
not directly lead to the envisaged projects. This was because, at the time that the TA outputs were 
generated, ADB’s approach to project design was being modified from the umbrella type with 
components for all four provinces to a single-province approach. The outputs of the two PPTAs 
were eventually incorporated into the four ongoing single-province road sector projects. 
 
D. Program Implementation 
 

1. Project and TA Implementation Arrangements 
 
138. The four provincial CWDs were responsible for executing the design and construction of 
the civil works for the rural roads under the three road sector projects using local consultants for 
design and construction supervision and local contractors for construction. The execution of 
studies and other consultant activities not divisible by province, procurement of equipment, and 
interaction at the project level with ADB was done by the federal MLGRD, the ministry 
representing districts. MOC was involved in executing TA for the preparation of potential future 
projects. A project management unit was established under MLGRD. 
 
139. RARs built under the early agricultural assistance, such as the Crop Intensification 
Program, Gujranwala Agricultural Development Project, and Second Barani Area Development 
Project, typically were designed by the CWDs rather than local consultants. Construction was 
undertaken by local contractors, under the supervision of the CWDs. Later projects—starting 
with the NWFP Barani Area Development Project, which was approved in 1992—used 
consultants for design and construction supervision as adopted for the road sector project RARs. 
The same approach was adopted for upgrading the 76 km Chitral-Booni road under the 1987 
Chitral Area Development Project. Although approved earlier than the 1992 change, the Chitral-
Booni road is closer to a provincial road in nature and traffic volumes, and it required similar 
engineering input because of the mountainous terrain. Roads built as inspection or access 
roads for irrigation canals but made available for public use, such as under the various Chasma 
Right Bank projects and the Feeder Canal Rehabilitation and Improvement Project, typically 
were built by local contractors as part of the canal works under the supervision of consultants. 
The Chitral Area Development Project and some ongoing projects had short RARs built, with 
village-community participation, to 4-wheel drive standard because of the hilly terrain.  
 
140. For the PHP, NHA and the provincial CWDs were the main executing agencies (EAs). 
MLGRD was involved in the attached PPTA for preparing another RAR project. NHA handled 
pre-construction activities, administered the contracts for the construction supervision 
consultants and the road maintenance and safety consultants, implemented the latter 
consultancy, and acted as the central liaison with ADB. The CWDs managed the tendering 
process and implementation of the civil works. NHA was the EA for the Sukkur Bridge Project 
and operated from both its central office and a branch office in Sukkur. 
 
 2. Implementation Concerns 
 
141. The implementation of each road sector project is described in Appendix 8. Notable 
implementation issues were the delays in all projects, inadequate cost estimates for all except the 
Sukkur Bridge Project, and the significant changes in the lists of subprojects for the FMR2 and  
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the RAR Project. The Sukkur Bridge Project resettlement component has some remaining issues 
(Appendix 7). Insufficient study of some RARs, leading to weak prediction of connector functions 
for some, some overdesign, and insufficient drainage—aspects handled by the detailed design 
implementation consultants—are additional implementation weaknesses.  
 
142. The delays in implementation of the road sector projects were substantial—about 
4 years each for the FMR1 and the FMR2, 2.5 years for the RAR Project, 5 years for the PHP, 
and 16 months for the Sukkur Bridge. Management weaknesses occurred at all stages of 
implementation. Contractor-related problems caused much of the delay. The changes in the lists 
of roads under the FMR2 and the RAR Project, also related to management capacity, were 
additional causes of early delay in those projects.  
 
143. One underlying reason for weak management was that the CWDs were overextended 
during 1986–2002 as they were the implementing agencies for all the projects as well as for 
many of the nonroad sector road components. Another cause was the management structure 
for implementation. MLGRD, a federal institution, was the EA for the road sector projects but 
had no formal links with the CWDs, which were under the provincial administration. Moreover, 
some other project components and activities, such as procuring equipment under the FMR1 
and the FMR2, were done by other federal agencies. The lack of formal links among the various 
implementing and executing agencies was exacerbated by generally weak project coordination. 
 
144. The RAR projects engaged many local contractors. Although performance was generally 
good, as attested by the general good quality of the outputs, lack of equipment, weak finances, 
and inadequate management by many of the contractors caused delays. The major works under 
the PHP and the Sukkur Bridge Project were undertaken by international contractors. Their 
performance was mixed and could not be said to have been any better than that of the local 
contractors, although the scale of works was larger. In the case of the PHP, initially there was 
little interest by the international contracting industry. Eventually, seven civil works contractors 
were engaged, one of which failed and another persisted despite the bankruptcy of its parent 
company. The international contractor for the Sukkur Bridge failed to provide the required 
equipment. 
 
145. Bid prices for road works were higher than expected for all three RAR projects and the 
PHP, causing a cost overrun for the FMR1, a small cost overrun and substantial reduction in 
scope for the FMR2, and a reduction in scope for the PHP. The full scope of the RAR Project was 
completed under budget, despite the increase in unit prices, because of substantial exchange rate 
changes during implementation. The most notable causes for the poor cost estimates appears to 
have been unrealistic estimates for the FMR1 and the RAR Project and inadequate preliminary 
studies for the FMR2 and the PHP, resulting in redesign and more expensive works for several 
sections. The substantial changes in the lists of roads in both the FMR2 and the RAR Project are 
likely to have contributed to the cost variations. 
 
146. The roads under the three RAR projects were identified through prior studies, and 
project design made provision for change of up to 10% of the identified road length. The 
changes in Sindh under the FMR2 and in Punjab under the RAR Project exceeded this 
allowance by substantial margins, contributing to delays and possibly also to cost overruns. The 
reasons for the changes have not been determined. Road identification followed a 
predetermined methodology designed for objective selection of roads that would potentially 
serve large populations and agricultural development and that met certain conditions of 
minimum service areas and rates of return on investment. While all roads inspected as part of 
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the Study were good choices, the many changes in the list after their finalization does suggest 
the possibility of influence being exerted to direct the allocation of project resources. 
 

IV. GENERAL ASSESSMENT, ISSUES, LESSONS, AND RECOMMENDATIONS  
 
A. General Assessment 
 

1. Relevance of the Assistance 
 
147. ADB’s assistance in the road sector in Pakistan is reviewed at three levels to assess its 
appropriateness. First, the program of assistance is broadly reviewed against the Government’s 
development goals, ADB’s corporate objectives, and the overall needs of the sector. Second, 
the specific approaches embodied in parts of the program are compared with sector 
development strategies. Third, aspects of the design of specific project components are 
reviewed for appropriateness in relation to prevailing conditions. In addition to these three levels 
of appropriateness, relevance also considers the scale and significance of the support. 
 
148. The broad development goals of the Government and ADB have been, and still are, 
dominated by poverty reduction, economic growth, and addressing the country’s fiscal problems. 
The literature concerning transport and development shows a positive link between road 
development, growth, and poverty reduction—a link generally reiterated in the results for the 
socioeconomic surveys done as part of this Study. These surveys clearly showed that 
respondents served by project roads reported improvements in travel time, reliability, frequency 
of visits to towns, business opportunities, service delivery, and women’s mobility significantly 
above conditions in control groups served by unimproved roads. Surveys also showed that 
improving the project roads brought increased economic activities in the areas served. 
Respondents reported that it was now easier to obtain goods and that competition among 
traders had increased, with most traders reporting that road improvement had helped their 
business. For the major roads, the national and provincial highways, which carry most of the 
traffic and facilitate the mass movement of people and freight, the link is obvious. But the 
benefits of RARs are no less important. This is because most people in Pakistan—and most 
poor people—live in rural areas, while not necessarily being farmers. Also, agriculture is viewed 
as having potential to spur growth by supplying raw materials for industry and export growth that 
will help to promote broader economic growth and correct fiscal imbalances. 57  For these 
reasons, agricultural development has been a major priority of both the Government and ADB. 
Better roads and connectivity to markets were viewed as essential to improve the enabling 
environment for agricultural development. 
  
149. For rural Pakistan, where around two-thirds of the population lives, the significance of 
RARs is shown by a recent ADB study of rural Pakistan.58 That study found that over 60% of 
rural households did not have any significant amount of farmland but relied mostly on off-farm 
employment, particularly self employment and in construction, for income and sustenance. For 
many of these rural dwellers, the ability to move daily, weekly, or seasonally to workplaces is 
important. The study comments, “Rural areas that are well connected with urban centers seem 
to be more prosperous.”59 The role that good access in rural areas can play in improving 
                                                 
57 Government statistics for FY 2003 show that agriculture contributes 23% of the gross domestic product and 9% of 

export earnings, while employing 42% of workers. Agro-based industries accounted for 64% of industrial production 
in 2001. 

58 ADB. 2005. Pakistan Resident Mission Working Papers Series No. 2: Agricultural Growth and Rural Poverty: A 
Review of the Evidence. Manila. 

59 Ibid, page 18. 



40 

employment opportunities, and hence in poverty reduction, is relatively clear and has been 
documented in other evaluation findings.60  
 
150. Since the mid-1990s, ADB’s development strategies for Pakistan have also highlighted 
human resource development. The mobility afforded by an improved road network nationally, 
provincially, and locally contributes to human resource development through improved access 
to markets, employment opportunities, education and health, and other social services.  
 
151. ADB’s early support for the road sector focused on RARs. This was consistent with the 
emphasis placed by both the Government and ADB on rural development as a key element of 
the development strategy. It was appropriate in view of the lack of rural roads at the time and 
the support from Pakistan’s other development agencies, notably the World Bank and JBIC, for 
the main trunk routes. After an initial period, ADB’s assistance evolved to include the 
improvement of selected provincial highways and the Sukkur Bridge in addition to rural access 
improvement. The importance of supporting all levels of the network is reflected in ADB’s 
ongoing projects, which incorporate a mix of interventions for RARs and provincial and national 
highways. 
 
152. ADB’s investment in the road sector has included attention to key non-infrastructure 
needs of the sector, i.e., policy and institutional issues. These were mainly in regard to road 
maintenance and specific technical weaknesses in the early years, progressing to road safety 
and, under the ongoing projects, to more substantial institutional and policy reform.  
 
153. Broadly considered, ADB’s completed program of assistance has been reasonably 
appropriate and consistent with development strategies, needs, and other development 
partners’ activities. With its mix of infrastructure support for all levels and attention to policy and 
institutional reform, the ongoing program shows even greater relevance from this broad 
prospective. 
 
154. At the second level, the general approaches embodied in the program of road 
infrastructure investment was also sensible and appropriate. The inclusion of RARs as integral 
components of agricultural projects could plausibly be expected to stimulate agricultural output 
and provide complementary social benefits along with all-weather access. These are viewed as 
noteworthy features of the rural access development program. The roads selected for support 
are located in many different districts, ensuring that the benefits are widespread, and most were 
sensible selections. The roads were selected from among alternatives identified by consultants 
using pre-established criteria, were generally designed to minimum standards, and had to 
demonstrate acceptable returns before selection. Although this approach may not be as 
applicable in the future, as lack of access is not as serious as it was during the 1980s and 
1990s, it maximized the spread of benefits around the country and afforded relatively easy 
implementation. Some discrepancies occurred, but overall the approach was sound. 
 
155. The highways supported by ADB form part of the provincial highway network identified in 
the JICA-funded 1988 Highway Master Plan. However, the specific sections for improvement 
were not selected through the application of technical and economical optimization studies of 
alternative sections and treatments. Notwithstanding this, with the exception of the Sambrial-
Daska link in Sialkot District of Punjab, which does not form part of any major access route, the 
project sections are part of the core network in each province. Given the poor conditions of the 

                                                 
60 These general findings are in line with the findings of OED. 2002. Impact of Rural Roads on Poverty Reduction: A 

Case Study-Based Analysis. Manila. 
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roads prior to the project and the traffic levels, the project selected road sections rationally and 
fulfilled a useful role in improving provincial transport. The Sukkur Bridge was a sensible 
investment for improving connectivity among various parts of the network and was one of the 
1988 master plan priority investments. 
 
156. There were weaknesses in the appropriateness of ADB’s assistance in the detailed 
design of the non-infrastructure components. First, the attention to maintenance and institutional 
reform was slow to evolve into a truly meaningful program. While ADB identified at an early 
stage of its involvement in the sector a need to address road maintenance, road safety, and 
institutional reform, these early efforts lacked scale, did not address all necessary aspects, and 
did not produce sustainable or significant results. Generally, the approach was to fund the 
hardware and technical aspects, the latter through consultants, while the difficult issues of 
ensuring the provision of adequate funds for road maintenance were largely ignored or treated 
as unsuitable for ADB’s intervention. It is only through the later ongoing projects that more 
comprehensive and substantial efforts to address maintenance, road safety, and institutional 
issues were initiated. This is not to say that the earlier weaknesses have been fully overcome. 
The old hardware and technology approach is still found, for example, in the components 
dealing with truck axle load control in the Punjab Road Development Sector Project, for which 
weighbridges are seen as the major answer. Hardware and technology have a definite role, but 
experience so far indicates that these investments must be part of a broader approach 
encompassing non-investment activities and management reform. 
 
157. A similar situation exists with ADB’s attention to governance in the road sector. ADB’s 
earlier support was framed with due recognition of governance issues but attempted to work 
around the core issues without directly addressing them. While some specific governance 
measures were included, such as limiting the road length that could be changed during 
implementation of the rural road projects and incorporating objective selection criteria and 
procedures, these measures did not attempt to address the deep-seated aspects of the issue 
and did not always work. In the main, ADB’s interventions generally relied upon standard 
anticorruption safeguards. There is no evidence that ADB made concerted efforts to address 
corruption in the road sector. 
 
158. ADB’s completed projects have upgraded 5,500 km of RARs out of a total of 90,000 km 
nationally, some key provincial highways, and the Sukkur Bridge. Government funding to 
improve rural access has significantly exceeded that of ADB. The World Bank and JBIC have 
provided support for highways, and the Government of the Republic of Korea has supported 
motorway development. Nevertheless, ADB’s contribution to Pakistan’s road infrastructure has 
been significant and comprises more than half of external development assistance to the road 
sector (excluding funds channeled through agricultural sector projects). ADB’s ongoing program 
of support achieved added significance with the approval late in 2005 of a $773 million 
multitranche financing facility for national highways. ADB’s assistance has been quite widely 
spread throughout the country and has not focused just on the most densely populated areas, 
where traffic volumes and the economic benefits from road improvements would likely be the 
greatest. In this way, the program has achieved a reasonably equitable spread of benefits. 
 
159. ADB’s contribution to institutional strengthening in the road sector has not been very 
significant. ADB could, and should, have done more. However, this is being corrected under five 
ongoing road sector projects. 
 
160. In summary, ADB’s support has been relevant to the Government’s and ADB’s 
development strategies and to sector needs. The infrastructure components have been 
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appropriate from all perspectives—i.e., national, sector, and detailed design—and significant in 
scope. The main assistance program weakness is the inadequate scale and poor design of the 
non-infrastructure components. 
 

2. Effectiveness and Other Success Criteria 
 

a. Effectiveness 
 
161. The main outputs and outcomes for the completed road projects and components are 
described in Chapter III. The FMR1, FMR2, RAR Project, and road components of the nonroad 
sector projects successfully achieved their main outcomes, namely improving rural access and 
reducing transport costs. Although information is incomplete, it appears that, as a result of RAR 
building over the past few decades, including that under the ADB-supported projects, more than 
half of all rural communities now have all-weather motorable access. Almost all villages in 
Punjab outside of those that are inherently difficult to get to, such as those in deserts or flood-
prone areas beyond the protection of levees, are accessible year round. In NWFP, most villages 
in the lowlands are accessible; lack of access appears largely related to hilly areas. Sindh, 
however, still has a substantial number of unconnected lowland villages, as does Balochistan, 
the latter because of the long distances between many settlements and low population densities. 
 
162. The survey undertaken for this evaluation was not able to show conclusively, in the 
sense of a rigorous impact evaluation, that the change from fair-weather to all-weather status, 
i.e., the ability to travel by a normal vehicle such as a car, pickup, or van throughout the year, is 
an important outcome of the rural road building program; the comments received from 
respondents and other results suggest that this is so. Although access can also be explained in 
terms of transport costs, the actual price of transport to road users is of secondary concern. 
That is, compared with no road, a bumpy road is still appreciated and used, provided that it is 
all-weather, even though the fare may be higher than if the road were smoother. In this respect, 
ADB-funded projects and components for rural access roads got it right, as their focus was on 
access. 
 
163. The two components under the FMR1 and the FMR2 for supplying equipment were only 
partly successful in achieving their aims, and the institutional strengthening components under 
these projects were unsuccessful. Success was lacking because project design failed to 
address some details of the constraints and needs.  
 
164. While the PHP was successful overall, the good overall result masks major differences 
between the infrastructure investment and the TA components. The investment components 
achieved their stated objective of improving transport efficiency. In contrast, the TA components 
did not produce any major tangible improvements in road maintenance or road safety, although 
they did address with mixed success some blackspots and contributed to establishing the 
motorway police. If some extra effort is applied, the RMUs may eventually help improve road 
maintenance. The road maintenance and road safety components were not adequately 
designed to overcome key weaknesses. The design focused on technological and physical input 
needs and ignored the changes in funding and bureaucratic systems that are necessary to 
enable the systems to operate. 
 
165. The Sukkur Bridge and related works were completed as planned and brought the 
desired reduction in traffic congestion and a better-than-expected improvement in freight 
transport efficiency. The weighbridges for axle load control and automatic counting equipment 
for monitoring toll collection are not used and did not improve operations. Revenues from tolls 
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exceed O&M needs and contribute to NHA’s overall financial resources, thereby improving the 
likelihood of national highway and bridge maintenance and project sustainability. 
 
166. All of ADB’s PPTA projects achieved their purpose and led to project investments, 
although the outputs of several in the mid-1990s were repackaged into four separate provincial 
projects. Although the ADTA projects were completed as planned and addressed specific, 
relevant sector needs, their impact on key sector concerns was unsuccessful. 
 
167. Overall, ADB’s assistance is viewed as effective, the shortcomings in the institutional 
and advisory activities being overshadowed by the successes of the much larger investments in 
infrastructure. Nevertheless, the shortcomings in the institutional and advisory activities are 
significant, particularly as they relate to sustainability (a current focus) and social aspects such 
as road safety. The generally disappointing results point to a need for greater attention to design 
and implementation of such support in the ongoing and future program. 
 
  b. Efficiency Aspects 
 
168. Economic analyses done for a sample of the completed RARs and provincial highways 
and the Sukkur Bridge show that the infrastructure investments represent an efficient use of 
development funds overall. This is despite reservations concerning sustainability for the RARs 
and, to a lesser extent, for the provincial highways. Two of the 23 reevaluated rural access 
roads had very low EIRRs and another two had EIRRs of around 9%. These low results were 
predominantly due to low traffic volumes, highlighting a weakness in the detailed design 
selection and evaluation process for rural access roads. Characteristics of successful road 
projects that broadly apply to ADB’s operations in the Pakistan road sector (Box 2). 
 

 
169. Neither overall economic rates of return nor other efficiency measures were calculated 
for the various projects. However, the non-infrastructure investments are relatively small in 
monetary terms compared with the infrastructure investments, and their inclusion would not 

Box 2: Characteristics of Successful Road Projects 
 
1. Adequate levels of traffic used the completed roads; traffic growth reflects economic growth. 
2. Vehicle operating costs and travel times were reduced and transport services improved. 
3. Continuity of engagement in a country’s road sector and of the Asian Development Bank (ADB) 

staff involvement contributed to project success. Reform initiatives were often pursued through a 
dialogue spanning several lending and technical assistance operations, sometimes covering a 
decade. 

4. Good quality project formulation and design incorporated lessons from previous projects. 
5. Government ownership was evident when ADB-supported road investments were in the medium-

term investment plan. 
6. Executing agencies performed well, were sometimes supported by supervision consultants, and 

often had a track record of having previously handled similar projects. 
7. Executing agencies, consultants, contractors, and ADB jointly solved problems during 

implementation. 
8. Supervisory consultants and contractors performed satisfactorily. 
9. Regular ADB supervision missions were a consistent feature of successful projects, particularly 

during the first 2–3 years after loan approval, when ADB missions can be of most help. 
10. Adequate maintenance is essential for project success and sustainability. 
 
Source: Annual Evaluation Review, Operations Evaluation Department. 
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substantially reduce the efficiency rating despite the general lack of success of the policy and 
institutional components in achieving positive outcomes. Efficiency was adversely affected by 
implementation delays, which was common to all components and projects. ADB has initiated a 
study under ADTA to investigate causes of early delay in its infrastructure projects. Overall, 
ADB’s program is rated efficient. 
 
  c. Sustainability of Achievements 
 
170. Chapter III showed that ADB-supported infrastructure was receiving some maintenance 
but that this was generally minimal. Except in the case of the Sukkur Bridge—which, because of 
the nature of its construction, will not require any major maintenance for quite some time—this 
has resulted in many of ADB-supported roads deteriorating to rough but trafficable condition. 
 
171. In the case of RARs, the generally high construction standard helped to slow the rate of 
deterioration under the limited-maintenance regime. Given that the major benefit from these 
roads is the all-weather access they provide, even a poorly maintained and bumpy road 
generates benefits and is appreciated by the communities it serves. While this could be 
construed as an argument for limited maintenance of such roads, without a certain level of 
maintenance they eventually will revert to fair-weather-only condition, losing the main benefit 
until reconstructed. Generally, reconstruction is more costly over the longer term than providing 
adequate maintenance. 
 
172. Because of the importance of the provincial roads, it is unlikely that they will be allowed 
to fail, and some continuing future maintenance can be expected. Nevertheless, some of the 
roads are likely to remain in rough condition. The major source of benefits from these roads 
comes from having a faster, smoother ride and consequently lower VOCs. Rough surfaces and 
other deterioration that slows traffic and increases vehicle wear and tear represents a loss of 
potential benefits. 
 
173. Overall, the sustainability of benefits from the infrastructure investments is rated likely. 
This is mainly because the high initial quality of the RARs is likely to enable them to last longer 
than their design lives and because the recognized importance of the provincial highways will 
ensure that they will be kept trafficable. Nevertheless, poor maintenance will result in loss of 
benefits that could be achieved by longer road lives and better driving conditions (smoother 
surfaces, fewer shoulder problems, and so on). Eventually, inadequate maintenance will result 
in the need for costly reconstruction. Maintenance is an issue despite the rating. On the positive 
side, the Sukkur Bridge is tolled, and the toll income exceeds bridge maintenance requirements. 
These revenues contribute to NHA’s income for maintaining the bridge and other assets. 
 
174. The poor results achieved by ADB’s non-infrastructure support makes the sustainability 
of policy and institutional achievements largely moot. Indeed, the weak result in these 
components is one reason why maintenance of the physical infrastructure is inadequate. 
 

3. Overall Assessment of Completed Projects and TA 
 
175. Most of ADB’s support involved new and rehabilitated road infrastructure. This was 
relevant to sector needs and the strategies of both the Government and ADB, was effective in 
achieving stated outcomes, and represented an efficient use of resources despite delayed 
implementation. Some issues that raise concerns about sustainability are being addressed 
under ongoing projects. There were only minor environmental and social problems and few 
unintended institutional impacts. However, some outstanding resettlement issues under the 
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Sukkur Bridge Project need to be resolved. The project components and TA aimed at 
institutional strengthening, including road maintenance and safety improvements, were 
formulated to address key sector issues but inadequate in design and scale and largely 
ineffective. Road maintenance and traffic safety remain as major issues. All of the completed 
PPTA led to projects. Overall, because of the relative size of the infrastructure developments 
compared with the non-infrastructure support, ADB’s program of assistance for the road sector 
is deemed successful when assessed on the bases of relevance, effectiveness, efficiency, and 
sustainability (Table 6). Each of ADB’s completed projects was also rated successful (a 
summary of the ratings for individual projects is in Appendix 9). 
 

Table 6: Summary of Road Sector Strategy Performance 
 

Core Criteria, Ranking Score Weight Total 
Relevance, relevant 3 0.25 0.75 
Effectiveness, effective 3 0.25 0.75 
Efficiency, efficient 3 0.25 0.75 
Sustainability (infrastructure components), likely 2 0.15 0.30 
  (non-infrastructure components), unsuccessful 1 0.10 0.10 
Overall Score: Successful   2.65 
Source: Study estimates. 

 
176. The main weakness in the program was the inadequate scale and design of the 
components and ADTA aimed at policy reform and institutional strengthening, including road 
maintenance and road safety improvements. These were largely ignored or treated as unsuitable 
for ADB interventions.  
 
177. An additional weakness was inadequate feasibility studies of RARs, leading to cases of 
under- and overdesign, the former causing cases of premature road deterioration and the latter 
resulting in excessive costs to achieve a road standard higher than necessary. 
 

4. Project Identification and Formulation 
 
178. ADB based its project and TA selection and policy advice on sector studies that were 
undertaken at frequent intervals. Generally, this sector work was undertaken as part of the work 
of PPTA and implementation consultants rather than as standalone studies. The first major 
piece of sector work was a 1989 transport sector study done under PPTA for the PHP. This was 
followed by similar study in 1994 under PPTA for a second highways project,61 supported by an 
ADTA study of the private sector and the requirements to involve it more in road development, 
also in 1994. A subsequent study done under ADTA in 1999 focused on Punjab institutional 
arrangements, which provided general guidance on policy and investments in institutions. Staff 
consultancy was used in 2000–01 to complete another Pakistan transport sector study. The 
recommendations from these studies did not always flow through to investments but did 
contribute to forming policy advice, such as on equipment leasing to contractors and limiting 
public sector transport operations. The PCR for the Rural Roads Project noted that because 
“the cumbersome procedures of federal and provincial governments delayed disbursement of 
funds, which caused cash flow problems for the contractors, some had to slow down or halt 
work.”62 
 

                                                 
61 This project did not proceed in the prepared form but contributed to all four ongoing road sector projects. 
62 ADB. 2003. Project Completion Report on the Rural Roads Project. Manila (Loan 1401-PAK[SF]). 
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179. Project designs and the formulation of the terms of reference for most ADTA arose from 
PPTA and implementation consultants. There were 14 PPTA projects in 1984–2005. All of 
ADB’s projects have included implementation consultants for detailed design, and some of 
these consultants also completed other studies. Consultants for each phase of project 
preparation and implementation were selected through a new request for proposals regarding 
feasibility studies, designs and civil works supervision. Although ADB consultant guidelines 
provided for direct selection if necessary in the feasibility/detailed design/construction 
supervision cycle, this flexibility was not used. The same consultant was rarely selected to do 
more than one of the three activities.  
 
180. Given the appropriateness of ADB’s support for the sector and its success in general, 
ADB’s approach to assistance identification was rated satisfactory. Nevertheless, the 
inadequate scope and scale of attention to road maintenance and safety issues, the disuse of 
weighbridges, and the failure so far to get the private sector involved in road financing and 
development point to some weaknesses. However, the evaluation concluded that only some of 
these shortcomings arose for lack of study of these problems, which became evident only with 
hindsight. Increased sector study would help to improve understanding of the private sector and 
transport operations. Studies of axle overloading and road safety, for example, are in progress 
under ADB’s ongoing road sector projects. Perhaps the more important shortcomings, however, 
are part of the development process in general, which until recently failed to directly address 
aspects such as lack of funds for maintenance and governance issues. Addressing these issues 
requires continuing dialogue with the Government and other development partners and efforts 
to build local ownership and capacity. 
 
181. The 2005 Paris Declaration on Aid Effectiveness proposed a set of monitorable actions to 
reform how aid is managed. The objective is to increase aid effectiveness and support developing 
country’s efforts to strengthen governance and improve development performance. ADB’s 
program displays several good design traits, as there has been a large degree of harmony in 
approach with that of other development agencies, and ADB’s program has complemented rather 
than overlapped with the work of other agencies. The expectation going forward would be that 
funding agencies will place more emphasis on partnerships and harmonization than has 
traditionally occurred in the past. 
 
182. The completed road projects and most of the completed agricultural projects with road 
components were administered from ADB headquarters. With the exception of the 2003, 2004 
and 2005 projects for national highways, the ongoing projects are administered from the 
Pakistan Resident Mission (PRM), 63  which opened in 1989. PRM now maintains one 
implementation officer dealing specifically with transport—an input that is perhaps small in 
relation to the size of the ongoing program. Two important implementation interests of recent 
years, and for the program going forward, include preventing implementation delays and 
encouraging the reorientation of government services. ADB has ongoing ADTA to look into 
ways to reduce startup delays. In implementing any recommendations, ADB staff will have to 
tread a fine line to provide detailed support while avoiding the micro-management of EAs. 
 

5. Sector Strategy 
 
183. The general assessment shows ADB’s strategy and program as sensible and beneficial. 
An even more beneficial program would have been possible, however, with more and better 

                                                 
63 Projects normally remain under the supervision of the division and staff member responsible for appraisal for at 

least 1 year or until major civil works contracts are awarded before administration is transferred to PRM. 
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support for the policy and institutional aspects of road sector development. The implication is that, 
with the incorporation of some improvements, the previous strategy and program could be 
beneficially continued into the future. Certainly, an argument can and has been made for keeping 
the same broad strategy of improving road infrastructure to support rural and general economic 
development. At the more detailed sector and project levels, ADB’s strategy has not been static 
but has changed over time. Clarity is required as to which part of the strategy is preferred. The 
earlier strategy of umbrella projects encompassing all four provinces under a single project and 
focusing on a single road type gave way to projects focused on a single province or agency but 
covering a range of roads and other investments. This change is for the better, in the opinion of 
the study team, as the scope of the newer projects is better aligned with the sector agencies 
involved and sources of funds. ADB’s future pipeline of support provisionally provides additional 
investment in RARs and provincial highways, plus TA. These are listed by road type but could be 
packaged with a focus on institutions, as was done for the 2005 multitranche financing facility and 
loan to NHA. A further beneficial change in ADB’s sector strategy was the inclusion of direct 
support for private sector involvement in highway financing and development. While this type of 
transaction has not yet materialized, ADB and other development partners in Pakistan are working 
with the Government to develop appropriate instruments for private sector involvement. ADB’s 
future lending pipeline is designed to support this as well. 
 
184. The continued devolution of authority and accountability has implications for the road 
sector. Two other aspects of relevance to ADB’s future sector strategy concern whether and, if 
so, how to support district governments and how to encourage government agencies to take a 
greater role in project planning and preparation.  
 
185. District governments are responsible for RARs. While more RARs are needed, their poor 
maintenance indicates a need to enhance district government management capabilities. Most of 
the issues that apply provincially concerning service orientation and fund constraints also apply 
to districts, with the added constraint that many districts have small staffs, which can limit their 
ability to maintain specialized skills. Nevertheless, elected councils theoretically should be able 
to make better decisions on local priorities. District governments require support, and ADB must 
determine appropriate approaches for how to package this support into project design. Some 
partnering of skills between provincial and district governments has been noted and could be 
incorporated into project designs, as was done in a recent ADB project.64  
 
186. The Government’s road sector agencies have skilled and dedicated staff and could be 
beneficially supported to undertake more project preparation activities, allowing ADB to 
concentrate on appraisal and checking for compliance with safeguards. This approach parallels 
the change from works to service orientation being fostered under ADB’s ongoing projects. A 
start on this strategy has been made through the ADB-funded TA for infrastructure 
development,65 which is designed to enable the Government to hire consultants and undertake 
studies to identify and prepare infrastructure projects including roads. The TA will also support 
public-private partnerships. 

                                                 
64 ADB 2005. Report and Recommendation of the President to the Board of Directors on a proposed Multitranche 

Financing Facility and a Proposed Loan to the Islamic Republic of Pakistan for the National Highway Development 
Sector Investment Program. Manila (Loan No. 2231-PAK for $770 million and Loan No. 2210[SF] for $3.0 million, 
approved on 15 and 13 December respectively). 

65 ADB. 2005. Report and Recommendation of the President to the Board of Directors on a Proposed Technical 
Assistance Loan and Technical Assistance Grant to the Islamic Republic of Pakistan for Infrastructure 
Development. Manila (Loan 2178-PAK[SF], for $25 million, approved on 18 August). 
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B. Issues and Lessons 
 

1. Rural Access Road Investment  
 
187. Continued investment in RARs is warranted because not all communities are connected 
by all-weather roads. Lack of access is most acute in Sindh and least so in Punjab. Several 
issues are related to continued investment: (i) road functionality and network planning, (ii) the 
balance between network expansion and the ability of various levels of government to define 
design standards and maintain the roads, and (iii) the road selection process.  
 
188. The RAR program in the past involved the selection of new roads (as opposed to 
rehabilitating or expanding existing roads) and building the new roads to a similar general 
standard design. Subprojects were selected from long lists of candidates prepared by provincial 
CWDs. This has been a formula approach, the key variable being the length of road and a 
required condition was that the investment generate an EIRR of at least 12%. As existing roads 
were few at the time, and the need for additional roads was vast, this was a simple and 
reasonable approach to solve this basic need. It enabled the development of a rural road 
network and, with it, motorized public transport services for rural communities. While the need 
remains for more RARs, decisions must be made in an environment where many more roads 
now exist. Rather than continue with the formula approach, it would be desirable to have (i) new 
roads planned as part of a network and (ii) investment programs planned to incorporate a wider 
range of subproject types, not only those that increase the number of roads but also those that 
improve the existing road network. This approach recognizes that some roads have higher-
order functions, acting as connector roads within local networks, as opposed to a simple farm-
to-market function, and may need to be built to a higher standard.66 In addition, with a relatively 
extensive network now in place, particularly in Punjab and parts of Sindh and NWFP, overall 
access might be improved by doing different types of subprojects, such as rehabilitating or 
upgrading existing paved rural access roads, rather than just building more rural access roads. 
Still other investments may include supplying or improving structures such as bridges.  
 
189. Two other aspects of road selection and planning warrant attention. First, following 
devolution, the nomination of RARs for development is left to district governments. However, if 
some of these roads with connector functions run over district boundaries, their proper planning 
may require the involvement of the provincial WSD. Provincial WSDs should take an overview 
of the network and suggest broader improvements for inclusion in district programs. Planning 
and funding of connector roads is an issue that deserves attention.  
 
190. The selection of RARs for inclusion under road-building programs appears to have been 
subject to pressure from influential people. The criteria for selecting roads have been sufficiently 
broad that almost all roads could be included on the long list. In practice, the long lists were, and 
continue to be, lists of roads proposed by district and provincial governments without any 
transparent, objective basis. This is not to say that the proposed roads were illogical or bad 
choices, but rather that the process was subjective and open to influence. This area of project 
design could be improved to provide a more equitable distribution of benefits and a better fit 
                                                 
66 Symptomatic of this is the Crop Intensification Program, in which the original selection of roads was changed and, 

instead of roads that link villages to a sealed road, connector roads were built. However, the roads were built to the 
original design standard, which is inadequate for the level of traffic and type of vehicles common to connector 
roads. Early deterioration of some roads was noted in the PPAR for the loan. In contrast, some of the roads in the 
hill areas under the NWFP Barani Area Development Project were built to too high a standard and cannot generate 
the benefits commensurate with the cost of such standards. 
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between investment and sector needs. The screening criteria for shortlisting roads also allow 
substantial flexibility, but so far the process has been done by consultants, which has minimized 
subjectivity and placed a higher weight on technical factors rather than the dynamics of political 
decision making at the lower levels of government.  
 
191. A question in relation to the rural access road network is whether or not the network 
should be expanded if it cannot be maintained. Under current practices, roads are not 
maintained except when emergency repairs are needed to keep them open to traffic. Routine 
maintenance, such as filling potholes and cleaning drains, is rarely attended to; nor is periodic 
maintenance, such as sealing cracks and resurfacing. The condition of the RARs gradually 
deteriorates over time, becoming rough and bumpy. It can be argued that, if emergency repairs 
to washouts and damaged culverts and bridges are attended to, roads continue to provide all-
weather access and, hence, benefits. Continued expansion of the network despite subsequent 
poor maintenance would therefore be reasonable. Nevertheless, shortened travel times and 
lower VOCs are also important benefits. As travel time increases with roughness and general 
road deterioration, a reasonable maintenance program is still required to prevent the loss of 
benefits. Moreover, without adequate maintenance, eventually the roads are likely to revert to 
fair-weather-only capability, thereby forfeiting the benefits of all-weather access. This question 
might be better framed as this: what is a reasonable maintenance regime for this class of 
roads? The Study can offer no solution, and perhaps this is one area for further study. However, 
it would appear that the answer lies somewhere between what is currently done and what is 
typically recommended in design reports. These reports tend to focus on the potential increase 
in VOCs from road surface deterioration—a condition that this Study argues is less important to 
beneficiaries than all-weather connectivity, particularly given the need for more RARs and 
inadequate budgets to both build roads and optimally maintain them. 
 
192. If road maintenance is minimal, the argument could be made for building RARs to a 
higher technical standard so that they last longer in the absence of adequate maintenance. 
However, unless traffic volumes can be reasonably predicted, this approach may cause many 
roads to be overdesigned and so waste scarce resources. Thus, this approach is advocated 
only where proper network planning is done and traffic volumes can be predicted with some 
accuracy. 
 

2. Road Maintenance Planning 
 
193. A major weakness affecting road maintenance, namely the limited availability of funds, 
could be addressed in the future for Punjab and NWFP and nationally with better maintenance 
planning and the development of alternative funding sources such as tolls. If these planned 
measures materialize and have the desired effect in improving road maintenance, a major 
constraint to the adoption of objective processes for planning maintenance, such as was 
embodied in the RMUs supported by ADB and the Nordic Development Fund, will be removed 
for these areas. It is possible that, combined with the institutional reform measures supported in 
the current group of road sector projects, objective allocation of maintenance funds will follow. 
Such improvements can, however, be subverted if decisions are made to divert maintenance 
funds to other uses. The need to expand road capacities and mature the network by upgrading 
roads to a higher order of functionality will compete for access to scarce financial resources. 
Overall, the future holds some promise for the provincial highway networks in Punjab and 
NWFP and for national highways. Sindh and Balochistan will continue to be affected by 
shortages of maintenance funds large enough to make planning difficult. Sindh does, however, 
have the advantage of a partly functioning RMU. 
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194. The situation at the district level is less promising. Funds are provided to districts by 
provincial governments on the basis of a set amount per kilometer of road multiplied by the 
number of kilometers. The use of the funds is controlled by district governments and appears, in 
the case of road sector funds, to be directed mostly toward new road construction rather than to 
the maintenance of existing roads. This is an understandable decision given the presence of 
unconnected communities within a district. Without an increase in maintenance funds for district 
roads, improved maintenance planning at this level is moot. 
 
195. Assuming that additional district road maintenance funds materialize (a major assumption 
that has not proven to be the case in the past), some form of objective maintenance planning and 
optimization would be beneficial. Ongoing projects provide for expanding the RMU concept, in 
simplified form, to districts. However, it is not clear how this would work in practice, as districts 
have only a few road engineers. Even a simplified version of a computer-based road asset-
management system would require skills not likely to be available over dispersed district offices. 
An alternative arrangement may be to have the data processing and analysis done by a central 
provincial entity, such as the RMU,67 if these units are revived, with the district staff engaged in 
collecting data and using the processed results. This would not be very different from the service 
arrangement that exists for RAR construction, whereby provincial CWDs or WSDs manage the 
works and hand over completed roads to districts. 
 
196. An often-cited approach to solving some of the maintenance issues for rural roads is to 
involve local communities in executing works. Expected benefits include reducing the cost of 
maintenance, limiting the leakage of funds through corruption, and providing better responses to 
local needs as they arise. This approach was piloted under the RAR Project but was not sustained. 
It may be possible to adapt this approach for regular routine maintenance under paid contractual 
arrangements with local communities or small local contractors. Another arrangement aimed at 
ensuring an adequacy of funds, to be piloted under the ongoing road sector project for NWFP, is 
to include a maintenance contract for up to 10 years under the construction contract for new 
RARs. These alternative arrangements would appear worthy of further testing, as practical, 
sustainable ways to improve road maintenance must be found. 
 
 3.  Truck Axle Load Control 
 
197. An issue concerning road maintenance is the control of excessive axle loads, which 
reduce road life. Despite the problem being highlighted in successive reports since the 1980s 
and the establishment of a number of weighbridges to provide a mechanism to help enforce 
axle load controls on both national and provincial highways, little has been achieved. Few of the 
existing weighbridges are currently operating. Check points can be bypassed, and corruption 
can hobble the system. To be effective, weighbridges must be kept in operation and sufficiently 
dissuasive penalties must be impartially and transparently enforced. The problem needs to be 
addressed in a comprehensive way, addressing both the reasons why truckers overload their 
vehicles and providing a well-thought-out and adequate program for detecting and penalizing 
overloaded trucks. Weighbridges should be located close to where overloaded trucks may enter 
the road network, which is not the case for several existing weighbridges on the provincial 
highway network. Rules are required governing how overloaded cargo is to be handled, i.e., 
offloaded and penalized or just penalized; if the former, supporting infrastructure is needed to 
hold offloaded cargo. Penalties need to be appropriate, incentives are needed to encourage to 
the use of multi-axle trucks, and the regulations need to be actively enforced. Lastly, corruption 

                                                 
67 This has been done by the Sindh RMU for one district. 
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must be monitored and managed so that overloaded trucks do not circumvent the system by 
paying bribes.68 
 
198. Self-regulation by truckers is a necessary ingredient in any solution. Truckers recognize 
that smooth, well-maintained roads benefit them by lowering operating costs and travel times and 
that overloading causes road deterioration. Nevertheless, the trucking industry is so competitive 
that freight rates in Pakistan are already among the lowest in Asia, and margins for truck owners 
and operators so thin that truckers must increase loads to earn an adequate return. Individual 
action to self-limit overloading will not improve the situation. Solutions must be found that will 
enable the industry as a whole to better regulate itself. 
 
199. Until a measure of self regulation can be developed, only the weighbridges on national 
motorways and some highways, and at control points such as border crossings and port and rail 
exits, have any chance of contributing to controlling axle weights. This is because traffic cannot 
bypass these checkpoints. However, corruption remains an issue, although much less so for 
national highways and motorways supervised by the National Highway and Motorway Police, as 
this force has a reputation for strictly enforcing regulations without corruption.69 
 
 4. Institutional Strengthening 
 
200. In addressing issues relating to institutional performance, such as those of road 
maintenance and safety and the selection of subprojects, the constraints that limited fund 
availability, inappropriate institutional orientation, and poor governance impose must be 
recognized and given appropriate importance. Reliance upon hardware and technological inputs 
to improve performance appears to have little chance of success where these aspects are not 
the real constraints. 
 
201. Institutional strengthening is likely to emerge as a contentious issue for the ongoing road 
sector projects, particularly in Punjab. The issue also extends to how well the WSDs are 
performing and the quality of the advice coming from ADB and its consultants. Many in the 
Government believe that they have the required expertise, and their institutions have achieved a 
sufficient level of experience, to be able to manage the projects themselves without large 
infusions of outside expertise or supervision by ADB. In the opinion of the Study, this is partly 
correct. Pakistan’s road institutions do have many well-qualified staff members, and not all 
consultants have performed to expectations. Nevertheless, corruption exists and the 
Government needs help maintain objectivity and transparency. This can come from fielding 
consultants to do such tasks as road selection, complete feasibility studies, review procurement, 
and make related decisions. In addition, at times, decisions such as those on tolls and the use 
of weighbridges have been reversed. The country’s development partners need to help in 
maintaining consistent direction. 
                                                 
68 An OED evaluation on the operation and maintenance of roads made the following observation regarding 

overloaded trucks: “What is needed, therefore, is for government agencies to sensitize truck operators, to change 
their attitudes and behavior, and to make them realize that profits and vehicle operating costs are directly related 
to the road condition and that vehicle overloading on poorly maintained roads increases vehicle operating costs so 
that they lose a sizable amount of their potential profit. Likewise, stiff penalties may have to be imposed on heavy 
vehicle owners rendering their profit from overloading less attractive.” In Lao PDR the penalties for exceeding load 
limits include revoking the business permit and cancelling the vehicle license. In Thailand drivers are penalized by 
fine and imprisonment when arrested for overloading, although at the time of the report the Government was 
considering holding vehicle owners responsible. OED. 1998. Special Evaluation Study on the Operation and 
Maintenance of Road Facilities and their Impact on Project Sustainability. Manila (December). 

69 The National Highway and Motorway Police are paid wages about double those of equivalent provincial or city 
forces and are provided with high-quality vehicles and other equipment. 
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202. A more generic issue involves official corruption, whether real or perceived. For example, 
the World Economic Forum conducts annual surveys among corporate executives asking about 
the most problematic factors for doing business in Pakistan. Two concerns outranked all others. 
The first was corruption and the second was government instability and/or coups. Transparency 
International conducts similar surveys among the general population. In every year, Pakistan 
was near the bottom of the corruption ratings among the countries surveyed. The survey among 
the general population taken in 2001–2002 identified the police as being the most corrupt, 
followed by the power companies and taxation agencies. These are reasonable responses, as 
most people deal with these agencies on a regular and personal basis. The survey did not cover 
the government agencies involved in procuring large civil works. ADB’s Office of the Auditor 
General, Integrity Unit (OAGI) has considered 47 cases of reported corruption associated with 
ADB operations in Pakistan, 19 of which were not followed-up because they were not within 
OAGI’s scope of work, credible, material or verifiable. While many of the others were confirmed 
to involve corruption and appropriate action was taken, other allegations could not be proved. 
The main reasons for this lack of conclusive evidence were that (i) the problem had been 
resolved or (ii) the complainants either did not appear or were unable substantiate the allegation. 
There are many reasons why it is difficult to prove fraud, especially in large contracts. Some of 
the main reasons are given in Box 3. 

 

 
C. Recommendations 
 
203. Based on the foregoing, specific recommendations for ADB and the Government, 
including some in relation to ongoing road sector projects, are given in Table 7. 

Box 3: Possible Opportunities for Corruption during Project Implementation 
 
Corruption can occur at each stage of the civil works project cycle. A few examples are given below. Because of the 
extent of collusion, corruption is difficult to identify and equally difficult to prove. 
• At the project identification and design phase, some contractors may attempt to influence the needs assessment 

by exaggerating the need for the project. 
• Once the decision is made that the project will go ahead, a contractor can influence project specifications in its 

favor. 
• At the prequalification stage, some bidders may seek, in collaboration with personnel of the executing agency, to 

have potential competitors disqualified on technical grounds. 
• Collusion sometimes occurs at the tendering and bidding stage, where a group of bidders, with assistance from 

the executing agency, attempt to put in coordinated bids in such a manner that one of them will win this project 
and others will be selected for future projects. All participants in the scheme benefit while the project becomes 
more expensive than it should be. 

• During project implementation, several forms of corrupt practices may occur, including fraud in billing or holding 
up payments until certain bribes are forthcoming, affecting work in progress, right-of-way acquisition, and 
construction quality. 

• During the operation stage, fraud can occur, but these are relatively minor in the road sector compared with the 
potential for corruption during the activities that precede it. 

 
The Asian Development Bank can help to minimize these practices by ensuring that all procedures are followed 
correctly and transparently. Even with safeguards in place, opportunities for corruption will be found when working in a 
culture where corruption is the rule rather than the exception. In such cases, systemic changes to reduce opportunities 
for corruption and increased transparency and public access to information can help to address this difficult issue. 
 
Source: Study compilation. 
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Table 7: Recommendations for Road Sector Assistance in Pakistan 

 
Recommendation Responsibility Timing 

   
1. The effectiveness of ADB’s road sector performance must be 
viewed in the context of ADB’s overall program in Pakistan. This 
will be evaluated in the CAPE and the final judgment will be 
made in the next Pakistan CSP. Continued support to the road 
sector would be consistent with the findings of the evaluation 
(e.g., the relatively good performance of completed projects; the 
need for an improved road network; and rapidly growing 
transport demand). 

CWRD Following 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
Pakistan CSP. 

   
2. If the Government decides that ADB should continue to be 
involved in the road sector, ways must be found to address the 
defects noted in the planning, design and implementation of past 
road projects. In the future, new access road subprojects will 
become less readily identifiable and a wider range of subproject 
types (e.g., widening, rehabilitation, and bridges to replace 
fords, apart from just new roads) should be considered. Since 
devolution of large road responsibilities to the districts is being 
implemented, the requirements of the districts in all aspects of 
road responsibility including planning, design, implementation 
and maintenance must be considered in terms of funding and 
institutional capability. Also, while policy direction comes from 
the federal government, there currently is no means of 
coordinating their implementation at the provincial or district 
level. This aspect should be considered in the preparation of 
future assistance to the road sector. 

CWRD Following 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
Pakistan CSP. 

   
3. If ADB remains involved in the road sector, the sector 
roadmap in the CSP should include a clear set of steps to be 
taken by the Government, ADB, and other funding agencies to 
improve road maintenance. Elements of such an approach could 
include (i) clearly understanding the fiscal implications for road 
maintenance associated with the Government’s increasing 
devolution of authority to district governments; (ii) instilling an 
attitude that recognizes the importance of maintenance and use 
of objective decision making within the district governments; (iii) 
expanding the computer-based road asset-management 
system, even in simplified form, to the district level; (iv) 
developing, as an alternative, the capacity of the provincial 
governments to process road-management data for the districts 
as an alternative if more sophisticated data is required to aid 
district decision making; (v) reviewing weighbridge proposals for 
provincial roads under ongoing projects and developing 
measures to make them more effective including making the 
police force more credible in enforcement and reducing the 
ability of truckers to circumvent the weighing points; (vi) 
developing a comprehensive program to address truck 
overloading built around measures to enhance self-regulation by 
truckers, information campaigns, detection, and enforcement of 
effective fines; and (vii) including a road maintenance and 
rehabilitation projects in the future program. 

CWRD Following the 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
Pakistan CSP. 
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Recommendation Responsibility Timing 

   
4. Road safety is a complex issue. A program to address road 
safety should include (i) introducing safety audits of ongoing 
project designs beginning in 2007; (ii) providing assistance for 
the implementation of the National Highway Safety Ordinance of 
2000; (iii) upgrading the highway police at all levels; (iv) 
enhancing public awareness through a road safety awareness 
campaign using print, radio, and television and introducing road 
safety problems, procedures, and rules through the educational 
system; (v) improving signage; and (vi) identifying and removing 
blackspots where accidents frequently occur. A long-term 
commitment will be needed to address traffic safety issues. This 
effort would involve working with agencies of government not 
related to roads; this approach is necessary for good traffic 
management and safety practices. Other funding agencies are 
also involved in improving traffic safety. If ADB continues to be 
involved in the road sector, the sector roadmap in the CSP 
should include a time-bound series of actions that the 
Government, ADB, and other funding agencies will take to 
improve traffic safety involves working with non-road related 
agencies of government; such an approach is necessary for 
good traffic management and safety practices. 

CWRD Following the 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
Pakistan CSP. 

   
5. The financial needs to meet the demand for transport 
infrastructure are beyond the ability of the Government. The 
private sector is a potential source of such funds. The 
Government is taking a number of steps to ease the formation of 
public/private partnerships (PPPs).If ADB continues to be 
involved in the road sector, the sector roadmap should include 
policy and institutional support, as well as lending, to encourage 
greater private sector involvement in the road sector. Achieving 
this objective will require that the public and private sides of 
ADB work together.  

CWRD and 
PSOD 

Following the 
completion of the 
Pakistan CAPE 
and decisions 
made during 
preparation of the 
Pakistan CSP. 

   
6. ADB needs to maintain a dialogue with the Government so 
that the resettlement program for the Sukkur Bridge is 
completed by resolving the payment issue between the NHA 
and the Sukkur Municipal Corporation. This would enable 
completion of the streets and other facilities in the resettlement 
sites. 

CWRD 2007 

   

ADB = Asian Development Bank, CAP = country assistance plan, CAPE = country assistance program evaluation, 
CSP = country strategy and program, CWRD = Central and West Asia Department, NHA = National Highway 
Authority, PRM = Pakistan Resident Mission, PSOD = Private Sector Operations Department. 
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ROAD ASSESSMENT SURVEY 
 
1. The road assessment survey was designed to collect comparative data on roads 
improved under Asian Development Bank (ADB) projects and other roads or tracks in similar 
areas that had not been assisted and reflected conditions similar to those of the assisted roads 
prior to improvement, and so could serve as controls. Data was to be obtained by direct survey 
of a sample of roads and the people and businesses using and living around them, focusing on 
(i) the history and condition of the roads and (ii) the resultant outcomes and impacts of 
improvement works. The study was limited by the availability of resources, which were sufficient 
for about 40 roads spread over the four provinces of Pakistan. The detailed plan provided for 25 
ADB-assisted project roads and 18 control roads. Two of the project roads were later dropped 
from the survey as road work on them was ongoing. 
 
2. The part of the survey on history and condition aimed to determine the current use and 
condition of the assisted roads, how well they have been maintained, and the change in road 
condition brought by ADB assistance. Information was collected for both project and control 
roads by conducting a 6-hour traffic count and visual survey of road condition parameters. Since 
most traffic occurs between sunrise and sunset, the traffic count over 6 hours was doubled to 
arrive at a simple estimate of average daily traffic. The visual survey of road condition was done 
by making assessments for every kilometer of the road, noting degree of roughness based on 
the smoothness of the ride, estimates of the percentage of the surface with potholes and cracks, 
the percentage of the road verge that was crumbling, and the condition of drainage. These 
condition characteristics were condensed into averages for each road. The surveys were done 
by two engineers: one for Sindh and Balochistan, and one for Punjab and North-West Frontier 
Province (NWFP). 
 
3. The traffic and condition data for each road provided information on current use and 
condition. The prior condition was estimated based on the surveying engineers’ observations 
and experience, supplemented by information from district and provincial engineers. Similarly, 
the maintenance history was deduced from observations and information from both government 
engineers and from questions put to villagers and transporters using the road. 
 
4. To determine the socioeconomic impacts and obtain other information, questionnaires 
were used to survey five different groups of people, namely transport operators, business 
operators, male key community informants, female key community informants, and male and 
female household members operating or living in villages along each road. The first four were 
done as group interviews, one group per village, and at least one village per road. The 
householders were questioned as separate respondents. The total respondents comprised 
1,318 people as follows: (i) 216 transport operators in 43 groups, (ii) 221 business operators in 
43 groups, (iii) 336 male key community informants in 43 groups, (iv) 305 female key community 
informants in 43 groups, and (v) 126 male householders and 214 female householders—roughly 
7 or 8 per road. The surveys were done by two teams of local consultants—one team for Sindh 
and Balochistan and the other for Punjab and NWFP. Each team comprised an engineer, a 
social scientist, and two female and two male enumerators. 
 
5. The selection of the project roads for surveying involved first the random selection of 
districts on the following basis: (i) three districts in each province from those under the Rural 
Access Roads Project; (ii) two districts in each province under the Second Farm-to-Market 
Roads Project; and (iii) one district from each of those under the agricultural projects 
commenced between 1986 and 2000 with significant numbers of roads (excepting the Chitral 
Area Development Project, which was excluded for security reasons). Districts from the first 
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road sector and earlier agricultural projects were excluded on the grounds that people might not 
accurately remember conditions that far back and finding the roads was expected to be difficult, 
while more recent projects were likely to have few completed roads.1 In Sindh, districts with 
roads assisted under the Pat Feeder Canal Rehabilitation and Improvement Project were 
subsequently found to have security problems, so the district was replaced by another under the 
Rural Access Roads Project. This meant that only Punjab and NWFP surveys were to have 
roads completed under agricultural projects. The 25 roads were then randomly selected, except 
that some initial selections were replaced due to inability to identify the road or for security 
reasons.2 After discussions with local government staff, the survey teams selected one control 
road in each district that contained a surveyed project road—a road located close to the project 
road. The objective was to select an unimproved road serving an area with similar crops and 
people. The roads and their locations are given in Table A1.1. 
 

                                                 
1 In retrospect, including roads from the older projects could have provided useful added information on road 

deterioration and its effect on socioeconomic impacts. 
2 The survey team had to be able to travel to the road, do the surveys, and reach a suitable overnight location within 

daylight hours. This excluded some of the more remote locations. 
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Table A1.1: List of Surveyed Roads 
Province 
and Road 
Type 

District Project Road Road 
Length 

(km) 

Year 
Constructed 

Population 
Served 

Terrain All 
Weather 
Status 

A. NWFP         
1. Project  Roads         
 a. Mardan Rural Access Roads Rustam-Pirsai 8.4 2001 16,000 flat+hilly yes 
 b. Charsada Rural Access Roads Harichand-Ghazan 9.0 2001 60,.000 flat yes 
 c. Swat Rural Access Roads Kanju-Baghderi 28.0  200,000 flat+hilly yes 
 d. Abbottbad NWFP Barani Area 

Development 
Banda Ali Khan-Mochi Kot 
Paswal Mian 

12.4  50,000 hilly yes 

 e. Swat Second FMR Totano-bandal 6.1 1994 30,000 hilly no 
 f. Mansehra Second FMR Perhenna-Sher Garth Road 21.0 1997 30,000 hilly yes 
2. Control Roads         
 a. Swat  Kula Karim Baba-Toha 16.0  No est. hilly no 
 b. Mardan  Rustam-Malandri 9.0  35,000 flat+hilly no 
 c. Charsada  Tarnab-Umerzai 7.0  25,000 flat no 
 d. Abbottabad  Mochi Kot-Kakot 8.0  20,000 hilly yes 
 e. Mansehra  Beeneriam-Darband 25.5  16,000 hilly no 
         
B. Punjab         
1. Project Roads         
 a. Bahawalpur Bahawalpur Rural 

Development 
Mirana Shahiwala-Chak 131 5.4 2001 15,000 desert yes 

 b. DG Khan Rural Access Roads Drahma-Mahtam 20.0 1999 12,000 flat yes 
 c. Mianwali Rural Access Roads Shadia-Chirdu Misssing Link 6.2  50,000 flat yes 
 d. Sahiwal Rural Access Roads Chak 71-4R-Chak 65-GD 11.7 2002 75,000 flat yes 
 e. Chakwal Second Barani Area 

Development 
Totibun-Mulwal 15.5 1997 40,000 flat yes 

 f. DG Khan Second FMR Kucha Waddani-Ladden 24.0 1997 50,000 flat no 
 g. Mianwali Second FMR Shadia-Jhamatanwala via Khichi 18.0  40,000 desert yes 
2. Control Roads         
 a. DG Khan  Rind Adda-Kaleen Chowk 29.0  50,000 flat no 
 b. Bahawalpur  Basti Reedan-Basti Rahimbad 4.5  10,000 desert no 
 c. Mianwali  Skaser Road Atta Bharoka-

Kundyala Wala Mor 
No est.  12,000 flat no 

 d. Sahiwal  Sheller Abadin Miran Shah-
Dabra 

7.0  10,000 flat no 

 e. Chakwal  Maswali-Noochandi 9.0  10,000 flat no 
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Province 
and Road 
Type 

District Project Road Road 
Length 

(km) 

Year 
Constructed 

Population 
Served 

Terrain All 
Weather 
Status 

C. Sindh         
1. Project Roads         
 a. Nawabshah Rural Access Roads Chutto Pitaffi-Chak No. 3 Sunelo 28.6 2001 49,000 flat+desert yes 
 b. Sukur Rural Access Roads RD 40-RD 225 Nara Canal 52.0 2001 74,000 flat yes 
 c. Sukur Rural Access Roads Sangrar-RohriSalephat Road 17.0 1999 21,000 flat+desert yes 
 d. Thatta Rural Access Roads Gulel-Aga Dino Ghaho 5.7 2001 6,000 flat yes 
 e. Sukur Second FMR Mirpur Mathelo-Mohammad Pur 11.8 1995 12,000 flat yes 
 f. Nawabshah Second FMR Jaam Sahib-Mund Jammarrao 39.0 2001 25,000 flat+desert yes 
         
2. Control Roads         
 a. Nawabshah  Sultan Daheri-Col Goth Road 6.4  10,000 desert no 
 b. Khairpur  Khaurro Phul Boto-Jeha Mosque 10.5  75,000 flat+desert no 
 c. Sukur  Archar Burrari-sorro Kotho 5.5  15,000 flat+desert no 
 d. Thatta  Suleman Khushk-Yaar Muhammad 5.4  7,000 desert no 
         
D. Balochistan         
1. Project Roads         
 a. Kalat Rural Access Roads Manguchar-Zard Road 47.2 2002 46,000 flat+hilly yes 
 b. Khuzdar Rural Access Roads Anjira-Zehri Road 29.4 2002 47,000 flat+hilly yes 
 c. Karachi Second FMR Nuttal-Gandawa Road 89.0 1996 100,000 flat yes 
 d. Lasbela Second FMR Winder-Bagh 20.7 2002 10,000 flat yes 
         
2. Control Roads a. Kalat  Manguchar-BBareen Cheena 22.4  19,000 flat+hilly probably 
 b. Kuzdar  Kalat-Nichara Zerhi 72.1  41,000 hilly no 
 c. Karachi  Gandhawa-Panjuk-kotra 30.0  28,000 flat+hilly no 
 d. Lasbela  Winder Bazar 10.2  4,000 flat no 

km = kilometer, NWFP = North-West Frontier Province, FMR = Farm-to-Market Road. 
Source: Road length and populations served are study estimates. 
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EXTERNAL ASSISTANCE FOR THE ROAD SECTOR 
Project Funding 

Source 
Appraisal 
Amount 

($ million) 

Year

Farm-to-Market Roads Project ADB 29.3 1986
Second Farm-to-Market Roads Project ADB 106.0 1990
Provincial Highways Project ADB 165.4 1992
Sukkur Bridge Project ADB 45.0 1994
Rural Access Roads Project ADB 140.0 1996
Road Sector Development (Sindh) ADB 200.0 2001
Punjab Road Development Sector Project ADB 150.0 2002
Balochistan Road Development Sector Project ADB 185.7 2003
NWFP Road Development Sector and Subregional Project ADB 301.2 2004
National Highway Development Sector Investment Program ADB 773.0 2005
        Subtotal  2,097.6  
    
Indus Highways – Phase I JBIC 71.0 1989
Indus Highways – Phase II JBIC 173.0 1991
Rural Roads Construction JBIC 95.0 1993
Indus Highways – Phase IIB JBIC 152.0 1993
Kohat Tunnel Construction (I) JBIC 45.0 1994
Kohat Tunnel Construction (II) JBIC 34.0 2001
       Subtotal  570.0  
    
First Highway Project WB 17.0 1964
Third Highway Project WB 50.0 1980
Fourth Highway Project WB 152.0 1987
Transport Sector Project WB 184.0 1991
Trade and Transport Facilitation WB 3.0 2001
Highway Rehabilitation Project WB 200.0 2003
Highway Rehabilitation Project WB 100.0 2005
       Subtotal  706.0  
    

Total  3,373.6  
ADB = Asian Development Bank, JBIC = Japan Bank for International Cooperation, NWFP = North-West Frontier Province, 
WB = World Bank. 
Source: Asian Development Bank.    
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Loan Approval Year
Project No. Date Completed

A. Completed
1. Farm-to-Market Roads 0758(SF) 16 Nov 1985 Aug 1994 44.0 29.3 54.0 36.7
2. Second Farm-to-Market Roads 0917(SF) 08 Nov 1988 30 Jun 1997 133.2 106.0 143.5 116.7
3. Provincial Highways 1185(SF) 05 Nov 1992 26 Apr 2000 207.0 165.4 220.3 144.5
4. Sukkur Bridge 1323 29 Sep 1994 30 Jun 2000 64.7 45.0 52.2 33.6
5. Rural Access Roads 1401(SF) 09 Nov 1995 Oct 2002 178.0 140.0 156.5 118.8

B. Ongoing
1. Road Sector Development Programa 1891, 

1892, and 
1893(SF)

19 Dec 2001 236.0 200.0

2. Punjab Road Development Sector 1928 31 Oct 2002 222.1 150.0
3. Balochistan Road Development Sector 2019 20 Nov 2003 267.3 185.7
4. North-West Frontier Province Road 2103 and 18 Nov 2004 423.6 301.2

Development Sector and Subregional Connectivityb 2104(SF)
5. National Highway Development Sector Investment 2210(SF) 13 Dec 2005 966.8 773.0 c

Program

ADB = Asian Development Bank.
a

Road Sector Development Program . Manila (Loans 1891/1892/1893-PAK, approved on 19 December) and two sector loans.
b

also was provided for community development and poverty reduction.
c Comprises an expected $770 million under the multitranche financing facility, and a $3 million Asian Development Fund loan. Additional loan numbers will be assigned as

groups of subprojects (an expected three groups) under the $770 million multitranche facility are approved.
Source: Asian Development Bank estimates.

Islamic Republic of Pakistan for the Community Development and Poverty Reduction Project . Manila (Loans 2019/2020-PAK[SF] and TA 4221-PAK approved on 20 November).

Actual Amount ($ million)
Project ADB

Cost Loan
Project

Cost Loan

A technical assistance loan (ADB. 2003. Report and Recommendation of the President to the Board of Directors on Proposed Loans and Technical Assistance Grant to the

Table A3.1: ADB Road Sector Projects

Includes a program loan (ADB. 2001. Report and Recommendation of the President to the Board of Directors on Proposed Loans to the Islamic Republic of Pakistan for the

ASIAN DEVELOPMENT BANK LOAN AND TECHNICAL ASSISTANCE PROJECTS

Appraised Amount ($ million)
ADB
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Loan Approval
Project No. Date

A. Completed
1. Chashma Right Bank Irrigation 0330(SF) 15 Dec 1977 104.4 31.5 — 104.1 31.5 —
2. Crop Intensification Program 0438(SF) 12 Dec 1979 22.2 14.0 8.3 18.6 14.0 7.7
3. Chashma Command Area Development 0723(SF) 13 Dec 1984 71.5 40.0 0.6 52.7 37.6 0.1
4. Gujranwala Agricultural Development 0734(SF) 19 Feb 1985 45.9 28.0 10.0 47.1 30.6 7.9
5. Pat Feeder Canal Rehabilitation and 0772(SF) 17 Dec 1985 182.3 117.0 — 233.4 157.6 —

Improvement
6. Chitral Area Development 0838(SF) 27 Aug 1987 39.1 23.5 10.3 30.6 17.7 12.3
7. Chashma Right Bank Irrigation (Stage II) 0874(SF) 10 Dec 1987 60.2 48.0 2.6 60.9 48.2 1.1
8. Khushab Salinity Control and Reclamation 0901(SF) 22 Sep 1988 65.9 53.0 — 68.6 52.1 —
9. Second Barani Area Development 1012(SF) 20 Feb 1990 59.9 25.0 7.2 51.3 22.8 12.8
10. NWFP Barani Area Development 1179(SF) 24 Sep 1992 41.0 32.8 4.4 42.9 31.4 9.1

B. Ongoing
1. Chashma Right Bank Irrigation (Stage III) 1146(SF) 17 Dec 1991 99% 287.5 185.0 —
2. Bahawalpur Rural Development 1467(SF) 26 Sep 1996 104% 64.8 38.0 31.3
3. Dera Ghazi Khan Rural Development 1531(SF) 04 Sep 1997 66% 52.2 36.0 14.3
4. Malakand Rural Development 1672(SF) 18 Mar 1999 57% 62.9 41.0 19.8
5. NWFP Area Development Phase II 1787(SF) 28 Nov 2000 25% 99.0 52.0 15.0
6. Sindh Rural Development 1934(SF) 20 Nov 2002 62.5 50.0 20.0

— = not separately identified in schedule of costs and loan amount, ADB = Asian Development Bank, NWFP = North-West Frontier Province, SF = special funds.
Source: Asian Development Bank estimates.

30 Jun 1986

Loan

mid-1989

Component
Year or %

Completed
Project

Component
Road

Cost Loan
Project

Cost

Table A3.2: ADB Nonroad Sector Projects with Road Components

Actual Amount ($ million)
Road

Appraised Amount ($ million)

Jul 2001

May 1998

Dec 1997
May 1993

30 Apr 1994
30 Jun 1993

Apr 1998
Dec 1998
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TA No. TA Name Approval
Date

A. PPTA
1. 0582 Farm-to-Market Roads 16 Jan 1984 165.0 117.6
2. 0739 Rural Road Improvement 31 Dec 1985 75.0 74.0
3. 1055 Provincial Roads 08 Nov 1988 250.0 250.0
4. 1778 Third Farm-to-Market Roads 05 Nov 1992 250.0 250.0
5. 1779 Second Highways 05 Nov 1992 250.0 250.0
6. 2074 Sukkur Bridge 30 Mar 1994 100.0 99.6
7. 2437 Second Rural Access Roads 09 Nov 1995 250.0 250.0
8. 3677 Preliminary Engineering Update 03 Jul 2001 150.0 150.0

(Province of Punjab)
9. 3680 Preliminary Engineering Update 03 Jul 2001 150.0 149.2

(Province of Sindh)
10. 3897 Balochistan Road Development Sector 24 Jul 2002 550.0
11. 4116 North-West Frontier Road Development Sector 20 May 2003 490.0
12. 4154 Public-Private Infrastructure Financing Facility 25 Jul 2003 400.0
13. 4508 Facilitating Public-Private Partnership Initiative 20 Dec 2004 150.0

in National Highway Development
14. 4668 Private Participation in Infrastructure Sector 

Development Program
13 Oct 2005 1,000.0

B. ADTA
1. 1056 Domestic Roads Contractors 08 Nov 1988 830.0 780.2
2. 1870 Farm-to-Market Roads 21 Apr 1993 105.0 96.3
3. 2176 Private Sector Participation in Highway 29 Sep 1994 475.0 461.8

Financing, Construction, and Operation
4. 3166 Management Assistance to the Punjab 08 Mar 1999 150.0 73.4

Communications and Works Department
5. 3676 Institutional Reform and Road Maintenance 03 Jul 2001 150.0 94.5

Financing Study
6. 4221 Cross Border Development 20 Nov 2003 500.0
7. 4400 Transport Policy Support 30 Sep 2004 290.0
8. 4469 Road and Road Sector Assessment 09 Dec 2004 150.0
9. 4545 Streamlining Procedures to Reduce Delays in 23 Dec 2004 450.0

Startup of Development Projects
10. 4635 Support of Infrastructure Investments 18 Aug 2005 150.0

ADTA = advisory technical assistance, PPTA = project preparatory technical assistance, TA = technical assistance.

Source: Asian Development Bank estimates.

Ongoing

a  Completed but not financially closed.

Completeda

531.5
Completeda

Ongoing

Ongoing

Completeda

Ongoing

Ongoing
Ongoing

Table A3.3: Technical Assistance Grants Directly Related to Transport

Estimated Cost Actual Cost
($'000)($'000)
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District Road
Year 

Constructed

All-
Weather 
Status

Overall 
Current 

Condition

Maintenance Provided 
Since Construction or 

Last 10 Years

A. North-West Frontier Province
1. Project Roads

a. Mardan Rustam-Pirsai 8.4 2001 yes fair none
b. Charsada Harichand-Ghazan 9.0 2001 yes good none
c. Swat Kanju-Baghderi 28.0 2001 yes good none
d. Abbottabad Banda Ali Khan-Mochi Kot via Paswal Mian 12.4 2001 yes good none
e. Swat Totano Bandal  6.1 1994 no poor resurfacing 2001
f. Mansehra Perhena-Sher Garh Road 21.0 1997 yes fair resurfacing 2001

2. Control Roads
a. Swat Kula Karim Baba-Toha 16.0 — no poor none
b. Mardan Rustam-Malandri 9.0 — no poor none
c. Charsada Tarnab-Umerzai 7.0 — no poor none
d. Abbottabad Mochi Kot-Kakot 8.0 — yes poor none
e. Mansehra Beeneriam-Darband 25.5 — no very poor none

B. Punjab
1. Project Roads

a. Bahawalpur Mirana Shahiwala-Chak 131 5.4 2001 yes good none
b. DG Khan Drahma-Mahtam 20.0 1999 yes good none
c. Mianwali Shahdia-Chirdu Missing Link 6.2 2001 yes very poor none
d. Sahiwal Chak 71-4R to Chak 65-GD 11.7 2002 yes good none
e. Chakwal Totibun-Mulwal 15.5 1997 yes good resurfacing 2002
f. DG Khan Kucha Waddani to Ladden 24.0 1997 no fair bridge repair 2005
g. Mianwali Shadia-Jhamatanwala via Khichi 18.0 1998 yes good none

2. Control Roads
a. DG Khan Rind Adda-Kaleem Chowk 29.0 — no poor none
b. Bahawalpur Basti Reedan-Basti Rahimabad 4.5 — no poor none
c. Mianwali Skaser Road Atta Bharoka-Kundyala Wala Mor no est. — no poor none
d. Sahiwal Sheller Abadin Miran Shah-Dabra 7.0 — no poor none
e. Chakwal Maswal-Noochandi 9.0 — no poor none

C. Sindh
1. Project Roads

a. Nawabshah Chutto Pitaffi-Chak No. 3 Sunelo 28.6 2001 yes good none
b. Sukkur RD 40-RD 225 Nara Canal 52.0 2001 yes good none
c. Sukkur Sangrar-Rohri Salephat Road 17.0 1999 yes fair none
d. Thatta Gulel to Aga Dino Ghaho 5.7 2001 yes good none
e. Sukkur Mirpur Mathelo to Muhammad Pur 11.8 1995 yes poor some, no major works
f. Nawabshah Jaam Sahab-Mund Jammarrao 39.0 2001 yes fair none

2. Control Roads
a. Nawabshah Sultan Daheri to Col. Goth Road 6.4 — no poor none
b. Khairpur Khaurro Phul Boto-Jeha Mosque 10.5 — no poor none
c. Sukkur Archar Burraro-Sorro Kotho 5.5 — no poor none
d. Thatta Suleman Khushk-Yaar Muhammad 5.4 — no poor none

D. Balochistan
1. Project Roads

a. Kalat Manguchar-Zard Road 47.2 2002 yes good none
b. Khuzdar Anjira-Zehri Road 29.4 2002 yes good none
c. Kachhi Nuttal-Gandawa Road 89.0 1996 yes fair none
d. Lasbela Winder-Bagh 20.7 2002 yes good none

2. Control Roads
a. Kalat Manguchar-Bareen Cheena 22.4 — probably poor none
b. Khuzdar Kalat-Nichara Zehri 72.1 — no poor none
c. Kachhi Gandhawa-Panjuk-Kotra 30.0 — no poor none
d. Lasbela Winder Bazar 10.2 — no poor none

km = kilometer.
Source: Study estimates.

RURAL ACCESS ROADS—CURRENT CONDITION

Road 
Length 

(km)

Province 
and Road 
Type
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A. North-West Frontier Province
1. Project Roads

a. Mardan Rustam-Pirsai 80 56 92 228 2 230
b. Charsada Harichand-Ghazan 124 62 116 302 36 338
c. Swat Kanju-Baghderi 216 26 2,348 2,590 0 2,590 a

d. Abbottabad Banda Ali Khan-Mochi Kot via Paswal Mian 2 0 94 96 0 96
e. Swat Totano Bandal  168 18 1,180 1,366 0 1,366 b

f. Mansehra Perhena-Sher Garh Road 0 2 288 290 0 290
2. Control Roads

a. Swat Kula Karim Baba-Toha 0 0 0 0 0 0
b. Mardan Rustam-Malandri 30 36 70 136 0 136
c. Charsada Tarnab-Umerzai 82 96 14 192 64 256
d. Abbottabad Mochi Kot-Kakot 0 0 8 8 0 8
e. Mansehra Beeneriam-Darband 4 4 22 30 0 30

B. Punjab
1. Project Roads

a. Bahawalpur Mirana Shahiwala-Chak 131 132 56 94 282 30 312
b. DG Khan Drahma-Mahtam 334 66 252 652 90 742
c. Mianwali Shahdia-Chirdu Missing Link 134 194 122 450 212 662
d. Sahiwal Chak 71-4R to Chak 65-GD 198 36 46 280 104 384
e. Chakwal Totibun-Mulwal 106 84 248 438 116 554
f. DG Khan Kucha Waddani to Ladden 108 90 78 276 46 322
g. Mianwali Shadia-Jhamatanwala via Khichi 66 56 116 238 58 296

2. Control Roads
a. DG Khan Rind Adda-Kaleem Chowk 126 62 40 228 46 274
b. Bahawalpur Basti Reedan-Basti Rahimabad 74 22 0 96 86 182
c. Mianwali Skaser Road Atta Bharoka-Kundyala Wala Mor 4 28 22 54 10 64
d. Sahiwal Sheller Abadin Miran Shah-Dabra 44 54 0 98 80 178
e. Chakwal Maswal-Noochandi 22 58 104 184 0 184

C. Sindh
1. Project Roads

a. Nawabshah Chutto Pitaffi-Chak No. 3 Sunelo 116 22 72 210 6 216
b. Sukkur RD 40-RD 225 Nara Canal 248 58 172 478 44 522
c. Sukkur Sangrar-Rohri Salephat Road 282 32 92 406 106 512
d. Thatta Gulel to Aga Dino Ghaho 184 22 80 286 40 326
e. Sukkur Mirpur Mathelo to Muhammad Pur 602 40 88 730 50 780
f. Nawabshah Jaam Sahab-Mund Jammarrao 208 26 104 338 18 356

2. Control Roads
a. Nawabshah Sultan Daheri to Col. Goth Road 98 32 102 232 14 246
b. Khairpur Khaurro Phul Boto-Jeha Mosque 82 30 6 118 58 176
c. Sukkur Archar Burraro-Sorro Kotho 188 18 274 480 26 506
d. Thatta Suleman Khushk-Yaar Muhammad 36 20 24 80 22 102

D. Balochistan
1. Project Roads

a. Kalat Manguchar-Zard Road 70 14 184 268 0 268
b. Khuzdar Anjira-Zehri Road 92 8 170 270 4 274
c. Kachhi Nuttal-Gandawa Road 26 8 100 134 0 134
d. Lasbela Winder-Bagh 230 48 254 532 72 604

2. Control Roads
a. Kalat Manguchar-Bareen Cheena 122 38 90 250 0 250
b. Khuzdar Kalat-Nichara Zehri 26 4 78 108 0 108
c. Kachhi Gandhawa-Panjuk-Kotra 40 4 8 52 30 82
d. Lasbela Winder Bazar 86 10 36 132 42 174

a The traffic for this road was not normal as it was receiving diverted traffic due to roadworks on a parallel road.
b The traffic for this road was not normal as it was receiving a large amount of season traffic.
Source: Road length and populations served are study estimates.

2- and 3-
Wheel

RURAL ACCESS ROADS—TRAFFIC

Province 
and Road 
Type

Average Daily Traffic
Total All 
Traffic

Non-
Motorized

Total 
Motorized

Other 
MotorizedDistrict TractorRoad
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ECONOMIC REEVALUATION 
 
A. Basic Approach 
 
1. This reevaluation was done for a sample of rural access roads constructed under 
several road and nonroad sector projects, the completed provincial highways under the 
Provincial Highways Project, and the bridge constructed under the Sukkur Bridge Project. The 
general approach follows conventional economic appraisal methodology for transport projects. 
Thus, the reevaluation takes into account factors that can be quantified, namely construction 
and maintenance costs, traffic levels, and the cost savings for road users, in computing the 
economic internal rate of return (EIRR) for each separate road and the bridge. The EIRR 
calculation compares the “with project” case, which is the situation occurring with improvements, 
and the “without project” case, which is the situation likely to have occurred if the roads had 
remained at their original standard, or if the bridge had not been constructed. The benefits are 
the differences in road user costs, that is vehicle operating costs (VOCs) and passenger time 
costs, between the case “with project” and that “without project.” For rural roads, there are 
almost certainly development benefits in addition to the road-user savings, but these have not 
been quantified and are not included in the analysis. Similarly, the Sukkur Bridge Project is likely 
to have generated additional benefits from decongestion within the urban areas, but these too 
were not quantified or included. 
 
2. Benefits and costs have been computed over a 20-year period in the case of provincial 
roads and the Sukkur Bridge, the standard benefit period applied in Asian Development Bank 
(ADB) project analyses. It is probable that the Besima-Surab provincial road in Balochistan will 
be further upgraded well before the end of the 20-year evaluation period. However, without 
information on the timing of this upgrade and the residual value of the ADB-funded works 
applicable at this time, an indicative result based on the 20-year period has been produced. In 
the case of the rural access roads, a 10-year evaluation period was used. This is the design life 
of the works carried out on these roads. For simplicity, it has been assumed that all projects 
were completed at the end of a calendar year, with the first benefits applying at the beginning of 
the following year. The overall evaluation period is from 1994, the first construction year, to 
2020, the final year of the 20-year benefit period for the Sukkur Bridge. All costs and benefits 
are expressed in economic terms using constant 2004 prices. 
 
B. Reevaluated Roads and Bridges 
 
3. All 11 subprojects improved under the Provincial Highways Project were reevaluated 
(Table A6.1). The Besima-Surab road in Balochistan was not inspected during the study and was 
assessed solely through existing secondary data. This road was upgraded from unsealed 
standard to 3.6 meter-wide triple surface treatment (TST) standard. All other links were improved 
from 6.1 meter (m) TST standard to 7.3 m asphaltic concrete (AC) with paved shoulders. 
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Table A6.1: Reevaluated Provincial Roads 
Province Road Length 

(km) 
Costa 

(PRs million) 
Traffica 

(vpd) 
Punjab Jhang-Chiniot 80.4 1,194.3 4,017 
 Shorkot-Kabirwala 50.1 584.4 3,644 
 Mianwali-Ghulaman 37.1 459.9 4,122 
 Fatehpur-Chowk Azam 24.5 432.8 4,244 
 Chowk Azam-Chowk Munda 42.3 667.6 3,057 
 Sargodha-Talibwala 43.1 405.9 4,772 
 Sambrial-Daska 15.5 157.3 3,278 
Sindh Mirpukhas-Mirwah 22.9 243.1 3,563 
 Badin-Sujawal 80.8 742.7 2,055 
NWFP Mardan-Swabi 47.1 427.6 3,546 
Balochistan Besima-Surab 83.7 760.0 823 
 Total  527.7 6,075.6  
km = kilometer, m = meter, NWFP = North-West Frontier Province, PRs = Pakistan rupees, vpd = vehicle per day. 
a Cost is the civil works cost. Traffic is the annual average daily traffic for 2005 of motorized vehicles with four or 

more wheels. 
Sources: ADB. 2002. Project Completion Report on the Provincial Highways Project in Pakistan. Manila, and 

provincial works and services departments for traffic counts. 
 
4. A total of 23 rural access roads were reevaluated (Table A6.2), these being the sample 
roads of the road assessment survey described in Appendix 1. The 23 roads represent only a 
small proportion of the more than 400 road links improved under the various road sector and 
agriculture projects. Almost all were improved from unsealed tracks to 3.6 m TST standard, but 
with some exceptions. The Kanju-Baghderi link was already a 3.6 m sealed road carrying 
significant volumes of traffic, and this road was improved to 5 m standard TST. Approximately 
1.5 kilometers (km) of the 11.7 km Chak 71-4R to Chak 65-GD road was already sealed before 
the project. The first 30 km of the 52 km RD 40-RD 225 Nara Canal road was upgraded to 5.5 m 
sealed standard to accommodate expected truck traffic on this section, with the remainder 
upgraded to 3.6 m sealed standard. 
 

Table A6.2: Reevaluated Rural Access Roads 
Province and Project Road Length 

(km) 
Costa 
(PRs) 

Traffica

(vpd) 
Punjab     
Bahawalpur Rural Development  Mirana Shahiwala-Chak 131 5.4 18.9 150 
Rural Access Roads Drahma-Mahtam (Sarwali to 

Paighah) 
20.0 58.7 318 

Second Farm-to-Market Roads Shahdia-Chirdu Missing Link 17.1 42.6 316 
Rural Access Roads Chak 71-4R to Chak 65-GD 11.7 33.0 82 
Second Barani Area Development Totibun-Mulwal 15.5 54.2 332 
Second Farm-to-Market Roads Kucha Waddani to Ladden 24.0 40.1 168 
Second Farm-to-Market Roads Shadia-Jhamatanwala via Khichi 18.0 38.3 172 
Sindh     
Rural Access Roads Chutto-Pitaffi-Chak 3 Sunelo 28.6 95.7 94 
Rural Access Roads RD 40-RD 225 Nara Canal 52.0 229.7 230 
Rural Access Roads Sangrar-Rohri Salephat Road 17.0 53.1 124 
Rural Access Roads Gulel to Aga Dino Ghaho 5.7 26.6 102 
Second Farm-to-Market Roads Mirpur Mathelo to Muhammad Pur 11.8 21.9 128 
Second Farm-to-Market Roads Jaam Sahab to Mund Jammarrao 39.0 124.8 130 
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Province and Project Road Length 
(km) 

Cost 
(PRs) 

Traffic 
(vpd) 

NWFP     
Rural Access Roads Rustam-Pirsai 8.4 20.0 148 
Rural Access Roads Harichand-Ghazan 9.0 37.0 178 
Rural Access Roads Kanju-Baghderi 28.0 117.4 2,374 
NWFP Barani Area Development Banda Ali Khan-Mochi Kot via 

Paswal Mian 
12.4 56.1 94 

Second Farm-to-Market Roads Totano Bandai 15.5 79.3 1,198 
Second Farm-to-Market Roads Perhena-Shergarh Road 21.0 39.6 290 
Balochistan     
Rural Access Roads Manguchar-Zard Road 47.2 151.5 198 
Rural Access Roads Anjira-Zehri Road 56.8 309.2 178 
Second Farm-to-Market Roads Nuttal-Gandawa Road 89.0 202.8 108 
Second Farm-to-Market Roads Winder-Bagh 20.7 42.5 302 
 Total  573.8 1,893.2  

km = kilometer, NWFP = North-West Frontier Province, PRs = Pakistan rupees, vpd = vehicle per day. 
a Cost is civil works cost. Traffic is estimated 2005 annual average daily traffic of motorized vehicles with four or 

more wheels. 
Sources: Project completion reports of various projects, provincial works and services departments, and Study 

estimates for traffic counts. 
 
5. Each road was assumed to be generally homogeneous along its length in terms of type 
of works, surface condition, and traffic level and has been evaluated as a single subproject. In 
the case of some of the rural roads, this was not the case, and the present condition varies 
significantly along the link. Normally, these roads would be divided into subsections for 
evaluation purposes. However, given the indicative nature of the evaluation and that there was 
only one traffic survey point for each road, conditions were averaged for the whole length. In 
some cases, the link consists of two or more discrete subsections, separated by nonproject 
lengths of road. With only one traffic count carried out, it is possible to evaluate accurately only 
one subsection, but without information on the improvement costs of each subsection, the 
results were applied to the whole length to indicate probable rates of return.  
 
6. The Sukkur Bridge Project consisted of a new 1.6 km four-lane bridge across the Indus 
River and associated road works, consisting of approximately 5 km of four-lane approach roads 
and a 6 km continuation of a two-lane road on the west bank of the river to form a bypass 
around Sukkur. The four-lane section includes approximately 0.5 km of link road to the city of 
Sukkur. All elements of the project were combined for evaluation purposes. 
 
C. Estimation of Costs and Benefits 
 
 1. Road Condition 
 
7. The analysis was undertaken with the “without project” case defined as a situation where 
the quality of service provided by the existing roads is maintained at reasonable level by 
periodic maintenance. This approach was adopted so that benefits would not be unnecessarily 
inflated and investment justified by neglect of maintenance. On TST roads, it was assumed that 
the international roughness index (IRI) would be allowed to deteriorate only up to IRI 10. At that 
point, periodic maintenance works would be carried out to improve the condition to IRI 6. The 
maintenance strategy is assumed to remain constant for the entire 20-year evaluation period. 
The “without project” unsealed surfaces were assumed to have a typical IRI of 19 (the 
reevaluations carried out for the project completion reports [PCRs] for the Provincial Highways, 



 68 Appendix 6 

Farm-to-Market Roads, and Rural Access Roads projects used IRI values for unsealed roads in 
the range of 18.0 to 21.4). 
 
8. No road roughness measurements have been carried out for the study, and none were 
known to be available from other sources later than 2001. Estimates of “with project” IRI levels 
were made using assumptions that new AC pavements have an IRI value of 2.5 and new TST 
an IRI of 4. Periodic maintenance based on road condition in terms of roughness level was 
assumed. For AC paved roads, the maintenance strategy assumes that whenever the IRI 
exceeds 5, a 50-millimeter AC overlay is added to reduce the IRI to 2.5. For TST roads, that is 
the rural access roads, the maintenance strategy assumes that, whenever the IRI exceeds 8, a 
25-millimeter TST overlay is added to reduce the IRI to 4. This approach means that benefits of 
a higher level of maintenance are included. However, in the case of provincial roads, it appears 
that a higher level of maintenance is applied on improved roads. 
 
9. Pavement deterioration was not modeled, but a set of general assumptions was used. 
Without pavement defects or serious vehicle overloading, deterioration of AC pavements should 
be low at the traffic levels on the subproject sections. However, there is clearly overloading. It 
was assumed that roughness levels increase initially at a rate of IRI 0.1 per year, increasing 
subsequently to a rate of IRI 0.5 per year. These general assumptions of roughness progression 
were changed in cases where roads had clearly deteriorated at a faster rate. Where AC 
surfaces have received periodic maintenance in the form of surface dressing, the roughness 
progression was also amended to reflect the change in surface type. In the case of new TST 
pavements on rural access roads, an average deterioration of IRI 0.5 per year was used. 
 
 2. Traffic 
 
10. The amount of information available on traffic levels varies considerably. In the case of 
provincial roads, only in Punjab is there a systematic traffic counting program. These take the 
form of manual classified counts carried out over 24 hours, usually once per year but more 
frequently in some cases. Usually, there is one count station on each of the roads studied, but 
for some roads there are two. It appears that the location of sites sometimes varies from year to 
year. In North-West Frontier Province (NWFP), there is no systematic counting of traffic, but 
counts made in 2003 and 2004 for setting proposed toll charges were available from the 
Frontier Highway Authority for the Mardan-Swabi road, the only provincial road studied in that 
province. No recent count data were available for provincial roads in Sindh or Balochistan. For 
the three links in these provinces, estimates of current traffic levels were made from 1999 
counts. On all the provincial roads surveyed, moving observer traffic counts were carried out as 
part of the study fieldwork. These were not accurate enough to be used as a bases for the 
evaluations but were used to estimate the hourly traffic flow and to confirm the general order of 
accuracy of existing data. 
 
11. For rural access roads, there are generally no traffic count data, although in one case, 
the RD 40-RD 225 Nara Canal road in Sindh, a count taken at the time of project completion in 
2001 is available. On all links included in the reevaluation, a 6-hour classified count 
commencing between 9 AM and 11 AM was carried out as part of the surveys for this study. 
Daily traffic was estimated as twice the recorded traffic (Appendix 5). This is probably only a 
slight underestimate of the annual average daily traffic, as night-time traffic is probably very low 
on such roads, such that the actual annual average daily traffic will be only slightly higher than 
the 12-hour totals estimated from the count results. Nevertheless, the figures used represent 
conservative estimates of traffic levels. In addition to the car, bus, and truck traffic shown in 
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Table A6.2, the rural access roads often carry a substantial nonmotorized and 2- or 3-wheel 
motorized traffic, which was taken into account in the evaluation. 
 
12. The Sukkur Bridge is on national highway N65. Normally, traffic counts are carried out 
regularly on national highways, but no recent counts have been made on the N65, possibly 
because upgrading works are currently being carried out to the west of Sukkur. As part of the 
study, 24-hour classified counts were undertaken for the Sukkur Bridge and the nearby Lloyd 
Barrage river crossing. The Sukkur Bridge count was supplemented by a simplified origin-
destination survey over the same period. A similar 24-hour traffic count was made for the 
evaluation in the PCR of the Sukkur Bridge Project in 2001. 
 
13. Limited traffic growth data made it impossible to determine appropriate traffic growth 
rates from trends observed in past data, especially for the rural access roads. There is evidence 
that traffic growth has been high on some links, but on others traffic appears to have fallen. In 
some cases, there has probably been major diversion of traffic to or from links following network 
improvements, and this has obscured normal growth. There may also be inaccurate count 
results among the data. Major improvement in the condition of many rural access roads will 
have resulted in substantial generated traffic;1 in some cases, there was virtually no motorized 
traffic before improvement, and all current traffic is likely to be diverted or generated. Most 
recent road studies in Pakistan have used national average traffic growth rates of between 5% 
and 7% per year. Without information on the cause of the exceptional trends on some links, it is 
impossible to differentiate between subprojects in terms of future traffic growth, so a standard 
growth rate of 6% has been applied for the evaluations. This has been applied to all motorized 
vehicle types, with no growth assumed for nonmotorized traffic. 
 
 3. Construction Costs 
 
14. The capital costs used in the reevaluations were based on the final contract values. 
Economic construction costs were estimated from the financial costs by applying a conversion 
factor of 0.85, which appears to have been used in most ADB road projects in Pakistan in recent 
years to allow for taxes, the shadow pricing of labor, and other adjustments. An allowance for 
the costs of design and supervision, averaging 10% of the cost of civil works, was included in 
the costs. Land acquisition costs were minimal and have not been included. Provincial roads 
were built within the right of way. In some cases, land was required for the rural access road 
improvements. This was donated by landholders, and no attempt was made to determine the 
economic value of this land in terms of lost production. All costs have been estimated in terms 
of constant 2004 values. In the case of two of the provincial road sections in Punjab Province, 
Fatehpur-Chowk Azam and Jhang-Chiniot, the pavement failed soon after opening and was 
replaced. Normally, the economic costs of the remedial work should be included in an 
evaluation, even though the work was completed at the contractor’s expense, to reflect the 
additional resources utilized. However, as foreign contractors were involved, it is acceptable to 
consider costs to the Pakistani economy and so base economic costs on contract values. The 
southbound lane of the Jhang-Chiniot road is showing signs of further failure that will require 
remedial action in the near future. An estimate of the cost of this has been included in the 
evaluation. 
 
15. Estimated outlays on civil works in each year were indexed forward to 2004 using the 
raw material price index published by the Federal Bureau of Statistics. There is no construction 

                                                 
1 This is the additional traffic resulting from journeys made only after the road project was implemented and as a 

response to the lower cost of travel. 
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price series available. The raw material price index shows increases slightly above those of the 
building materials price index and so allows for faster increases in wages and fuel prices. This 
index has shown a doubling of prices between 1992, when the earliest outlays included in the 
analysis occurred, and 2004. 
 
16. A residual value of 25% of the capital cost was applied at the end of the benefit period in 
the case of the roads. A higher value may be appropriate for some of the rural access roads, 
where earthworks were often a major component of costs, and access is highly valued by the 
local population, even where it is rough. The benefits from both would extend past the 10-year 
life and analysis period adopted for these roads. The Sukkur Bridge has a design life of 100 
years, and a residual value of 70% of the construction cost has been applied. 
 
 4. Maintenance Costs 
 
17. The conventional practice of routine maintenance carried out each year, plus periodic 
maintenance every few years to correct major defects, is not always applied in Pakistan, 
especially to rural access roads. Routine maintenance includes patching potholes, sealing 
cracks with a bituminous seal coat, cutting grass, grading shoulders, cleaning culverts and 
ditches, and refurbishing road markings and signage. The nature and cost of routine 
maintenance actually carried out could not be accurately determined. Routine maintenance 
funds are allocated to provincial roads, but certain activities, for example refurbishing lane 
markings, have clearly not been carried out on project roads. It appears that routine 
maintenance is not carried out on ADB-funded rural access roads, and periodic maintenance is 
only in the form of emergency repairs. No allowance for routine maintenance costs has been 
included in the analysis. 
 
18. Periodic maintenance costs have been included in the evaluation of provincial roads, 
using an assumption of surface dressings applied to maintain target levels of roughness in both 
the “with project” and “without project” cases. Where actual periodic maintenance expenditure 
has been reported, it was included in the analysis. The significant cases are the application of 
surface dressing on almost the whole length of the Sargodha-Talibwala road and intermittent 
lengths of the western section of the Mardan-Swabi road. Economic periodic maintenance costs 
of PRs135 per square meter for surface dressing and PRs220 per square meter for a 30-
millimeter AC overlay were used. In the case of rural access roads, specific maintenance costs 
were reported on the Totano Bandai (PRs0.33 million) and the Perhena-Shergarh road in 
NWFP (Rs1.5 million) were spent in FY2001. In DG Khan District of Punjab Province, two 
bridges have failed on the Kucha Waddani to Ladden road, but the costs of the replacements 
are not known. 
 
 5. Road-User Savings 
 
19. Rather than use a formal model such as highway design maintenance (HDM)-4 to 
evaluate the road sections, a simpler method was used based on deriving estimates of road-
user savings from equations that related VOCs and passenger time costs to road roughness 
levels and vehicle speeds. Surface roughness and speed are the main determinants of road-
user costs for individual vehicle types. Using these equations together with estimates of traffic 
levels, it is possible to produce annual benefit figures for use in the reevaluation. The equation 
used for calculating VOCs is the following: 
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VOC = a0 + a1 / V + a2 V2 + a3 IRI + a4 IRI2 
Where: VOC is the vehicle operating cost in PRs per km 
 a0 is a constant 
 a1 to a4 are coefficients 
 IRI is the international roughness index (m per km), and 
 V is average speed (km per hour) 

 
Time values were determined from estimates of vehicle speeds, which were also put into the 
above equations. The estimate of speeds was made using the following expression: 
 

V =  a0 - 1.52 IRI + 2.77 W - 2.78 C 
Where: V is the vehicle speed in km/hour 
 a0 is a constant 
 IRI  is the international roughness index (m per km);  
 W   is pavement width in meters, and  

 C is curvature on a scale of 1 (mostly straight) to 3 (high curvature) 
 
The values for the constant a0 to estimate speed vary according to vehicle type. Those used 
were as follows: 
 

Bus 50 
Car 60 
Motorcycle 40 
2-Axle Truck 48 
3-Axle Truck 45 
> 3-Axle Truck 40 
Wagon 50 

 
20. Values to determine the VOCs for a range of roughness and speed conditions for each 
vehicle type were calculated using part of the HDM-4 model. For vehicle characteristics, default 
values of the HDM-4 model have been used. The unit prices required for vehicles and other 
inputs are summarized in Table A6.3. These are based on those used in an ADB-funded road 
evaluation study in Pakistan completed in 2004.2 The economic costs of representative vehicles, 
tires, and fuel have been computed by deducting taxes and duties from market prices. The fuel 
prices shown are consistent with a crude oil price of approximately $35 per barrel. Over the past 
year, prices have been higher, but as a long-term average at 2004 prices, it is considered a 
reasonable basis for average economic fuel prices, especially as benefits have already been 
accruing to most subprojects for several years. Inputs related to vehicle utilization were obtained 
from the same source as the price information and are summarized in Table A6.4. Multiple 
regression was then applied to the results to obtain values for the VOC equation coefficients 
listed above. The values developed are shown in Table A6.5. 
 

                                                 
2 ADB. 2003. Technical Assistance to the Islamic Republic of Pakistan for the Preparing the North-West Frontier 

Province Road Development Sector Project. Manila (TA 4116-PAK, approved on 25 May); and Subregional 
Connectivity Project. April 2004. Draft Final Report. Dainichi Consultant Inc. in association with Pacific 
Environmental Consultants Ltd. and Associated Consultancy Centre (PVT) Ltd. 
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Table A6.3: Unit Price Data  
(PRs Economic Prices) 

Vehicle Category Vehicle Price Tire Price Fuel 
(per liter) 

Crew 
(per hour) 

Bus 2,455,800 5,391 13.70 50 
Car 352,970 1,009 17.03 — 
Motorcycle 34,796 348 17.03 — 
2-Axle Truck 1,507,640 5,391 13.70 50 
3-Axle Truck 2,059,130 5,391 13.70 50 
> 3-Axle Truck 2,430,100 5,391 13.70 50 
Wagon 1,161,850 2,130 13.70 50 
Animal Cart 20,000   20 

Source: Study estimates based on the report for ADB. 2003. Technical Assistance to the Islamic 
Republic of Pakistan for the Preparing the North-West Frontier Province Road 
Development Sector Project. Manila (TA 4116-PAK, approved on 25 May). 

 
Table A6.4: Vehicle Utilization 

Vehicle Category Annual Hours 
Driven 

Life 
(years) 

Annual km 
Driven 

Bus 1,750 10 70,000 
Car 550 10 23,000 
Motorcycle 400 10 10,000 
2-Axle Truck 2,920 12 70,000 
3-Axle Truck 2,920 12 70,000 
> 3-Axle Truck 2,920 14 70,000 
Wagon 1,500 10 60,000 
Animal Cart 1,300 3 4,000 

km = kilometer. 
Source: Asian Development Bank estimates based on the report for ADB. 2003. 

Technical Assistance to the Islamic Republic of Pakistan for the Preparing the 
North-West Frontier Province Road Development Sector Project. Manila (TA 
4116-PAK, approved on 25 May). 

 
 

Table A6.5: Vehicle Operating Cost Coefficients 
Vehicle Category a0 a1 a2 a3 a4 
Bus 6.713 357.17 0.000479 0.091780 0.011893 
Car 1.843 170.06 0.000193 0.255988 0.003875 
Motorcycle 0.472 43.61 0.000049 0.065638 0.000994 
2-Axle Truck 6.909 285.76 0.000650 0.331731 0.008259 
3-Axle Truck 8.636 357.20 0.000812 0.414664 0.010324 
> 3-Axle Truck 11.227 464.36 0.001056 0.539063 0.013421 
Wagon 2.261 208.71 0.000236 0.314167 0.004756 

Source: Study estimates based on the report for ADB. 2003. Technical Assistance to the Islamic Republic 
of Pakistan for the Preparing the North-West Frontier Province Road Development Sector Project. 
Manila (TA 4116-PAK, approved on 25 May). 
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21. In the case of provincial roads, animal carts and tractors were not included in the 
evaluation. These normally make only short journeys, and so traffic data are not reliable as an 
estimate of numbers along the whole length of road sections. Also, the benefits are small for the 
level of improvement provided on the provincial roads. As a result, benefits are slightly below 
the total. In the case of rural access roads, nonmotorized and tractor traffic was included. A 
simple method was used with total traffic flow, including animal carts and tractors, converted to 
a passenger car equivalent based on the relative magnitude of savings per vehicle-km. 
 
22. Passenger time savings were included as a separate item. Passengers time savings are 
frequently given a monetary value in road evaluation studies, with costs set at the appropriate 
wage levels for those ”at work,” or moving to or from their workplace. Savings in time when 
journeys are related to work clearly have a value; if less time is spent traveling, more time in the 
working day can be used for economically productive purposes. The use of wage rates to value 
this time is based on the assumption that, in a market economy, wage rates reflect the 
economic value of work performed. In the case of journeys where the time saved would not be 
used productively, valuation is more difficult. Nonwork or leisure time is typically valued at one-
half or one-quarter of the value of working time. Basic passenger time values have been taken 
from the same source as the VOC data, but changes were made. In particular, the proportion of 
work time travel for bus passengers was greatly reduced. The values used are shown in Table 
A6.6. 
 

Table A6.6: Passenger Time Values 
  Value of Time (Rs/hour)   

Vehicle Category Passengers 
per Vehicle Work Time Nonwork 

Time  
Working 

Time 
(%) 

Vehicle Time 
Cost 

(PRs/hour) 
Bus 40 10 3.3 5 145.4 
Car 2 25 8.3 75 41.7 
Motorcycle 1 15 5.0 5 25.5 
Wagon  8 10 3.3 25 39.8 
Nonmotorized 1 10 3.3 5 3.6 

PRs = Pakistan rupees. 
Source: Study estimates based on the report for ADB. 2003. Technical Assistance to the Islamic 

Republic of Pakistan for the Preparing the North-West Frontier Province Road Development 
Sector Project. Manila (TA 4116-PAK, approved on 25 May). 

 
D. Evaluation Results 
 
23. The rates of return calculated for the provincial roads studied are shown in Table A6.7. 
The range of rates of return is small; only one subproject is slightly below the 12% EIRR 
standard and one is slightly above 20% EIRR. This reflects the similarity of the type of work 
undertaken and broadly similar traffic levels on all the roads, with the exception of the Besima-
Surab road, where the traffic level is much lower but the benefit per vehicle-km greater. The 
overall rate of return on the civil works component of the project is 15.2%. 
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Table A6.7: Reevaluation Results – Provincial Roads 

Province Road Length (km) EIRR (%) 

Punjab Jhang-Chiniot 80.4 13.4 
 Shorkot-Kabirwala 50.1 17.1 
 Mianwali-Ghulaman 37.1 16.4 
 Fatehpur-Chowk Azam 24.5 13.2 
 Chowk Azam-Chowk Munda 42.3 11.4 
 Sargodha-Talibwala 43.1 20.3 
 Sambrial-Daska 15.5 15.6 

    
Sind Mirpurkhas-Mirwah 22.9 17.5 

 Badin-Sujawal 80.8 13.4 
    
NWFP Mardan-Swabi 47.1 18.9 
    
Balochistan Besima-Surab 83.7 16.1 
 Total  527.7 15.2 

EIRR = economic internal rate of return, km = kilometer, NWFP = North-West Frontier Province. 
Source: Study estimates. 

 
24. The EIRRs for the provincial roads are generally lower than those calculated in the PCR, 
where several subprojects had an EIRR of over 30% and the average was 28.9%. There are a 
number of reasons for this difference. The main one is that the evaluation for the PCR assumed 
that, in the “without project” case, the surface roughness would increase to a level of 11.5 IRI 
and continue at that level until the end of the evaluation period. This is unrealistic. Roads of 
such importance would not be allowed to remain in such condition, so this assumption virtually 
guarantees high rates of return for any road investment project with traffic levels of several 
thousand vehicles a day. For the current exercise, it was assumed that maintenance 
interventions would be undertaken to keep IRI levels below 10 at all times in the “without 
project” case. It is possible that major maintenance works would be required to do this, but 
without a detailed pavement analysis, it is not possible to predict the deterioration of the surface, 
so only standard periodic maintenance was considered. As such, the evaluation results shown 
are considered to be conservative. Other reasons for the difference in EIRRs are the lower 
traffic levels used in the reevaluation for some roads compared with the PCR forecasts based 
on 1999 traffic counts, and some roads have required surface dressing post-PCR because of 
cracking, which increased surface roughness and incurred extra cost. Most of the subprojects 
had a much longer implementation period than the 3 years planned; in one case the contract 
period was 6 years. This was taken into account in the reevaluation, and it has significantly 
lowered the EIRR compared with appraisal expectations. It is not clear if the long 
implementation period was applied in the PCR evaluation. Nevertheless, even when taking the 
conservative approach used in this reevaluation for calculating the rate of return, the Provincial 
Highways Project appears to be economically viable. 
 
25. The results for the reevaluation of a sample of rural access roads are given in Table 
A6.8. These show a much wider range of rates of return than for the provincial roads, with 
several well below the target rate of return of 12% and two with a rate of return of over 50%. 
 



 Appendix 6       75

Table A6.8: Reevaluation Results—Rural Access Roads 
Province Road Length (km) EIRR (%) 
Punjab Mirana Shahiwala-Chak 131 5.4 17.9 
 Drahma-Mahtam (Sarwali to Paighah) 20.0 33.1 
 Shahdia-Chirdu Missing Link 17.1 57.4 
 Chak 71-4R to Chak 65-GD 11.7 23.7 
 Totibun-Mulwal  15.5 21.5 
 Kucha Waddani to Ladden 24.0 23.9 
 Shadia-Jhamatanwala via Khichi 18.0 30.8 
Sind Chutto Pitaffi-Chak 3 Sunelo 28.6 9.1 
 RD 40-RD 225 Nara Canal 52.0 23.1 
 Sangrar-Rohri Salephat Road  17.0 18.6 
 Gulel to Aga Dino Ghaho 5.7 9.4 
 Mirpur Mathelo to Muhammad Pur 11.8 23.2 
 Jaam Sahab to Mund Jammarrao 39.0 18.2 
NWFP Rustam-Pirsai 8.4 20.5 
 Harichand-Ghazan 9.0 14.2 
 Kanju-Baghderi 28.0 18.3 
 Banda Ali Khan-Mochi Kot via Paswal Mian 12.4 (2.2) 
 Totano Bandai 15.5 24.3 
 Perhena-Shergarh Road 21.0 24.7 
Balochistan Manguchar-Zard Road 47.2 21.4 
 Anjira-Zehri Road 56.8 10.0 
 Nuttal-Gandawa Road 89.0 5.4 
 Winder-Bagh 20.7 52.4 
 Total  573.8 19.0 

( ) = negative, EIRR = economic internal rate of return, km = kilometer, NWFP = North-West 
Frontier Province. 
Source: Study estimates. 

 
26. It must be emphasized that a simple approach was taken for the exercise, with only 
road-user benefits calculated. Given the nature of the roads before improvement, it is probable 
that there are additional development benefits in some cases and higher road-user benefits than 
those calculated where an all-weather road has been provided in place of a seasonal track. 
However, given the density of the road network in most locations, it is not possible to estimate 
the magnitude of such benefits without comprehensive baseline data on the preproject situation, 
so a conservative approach was taken using only identifiable benefits. The surveys carried out 
for this Study clearly showed that respondents served by project roads reported improvements 
in travel time, reliability, frequency of visits to towns, business opportunities, service delivery, 
and women’s mobility significantly above those of control groups served by unimproved roads. 
The surveys also showed that the improvement of the project roads has resulted in increased 
economic activity in the areas served. Respondents reported that it was now easier to obtain 
goods, and competition among traders had increased, with most traders reporting that road 
improvement had helped their business. These results suggest that not all economic 
development benefits attributable to road improvements would be fully reflected in the road-user 
savings calculated above, although generated traffic benefits do represent some of these 
benefits. It should also be noted that a 10-year benefit period was used, consistent with design 
life, rather than the more usual 20-year period. Even with these limitations on the benefits and 
the conservative view taken of development benefits, the overall rate of return on the sample 
roads is estimated at 19%. 
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27. The evaluation of the Sukkur Bridge Project is a more complex exercise than that of 
most roads. For the original appraisal, the benefits were largely related to relieved congestion 
on the original river crossing, which was via the narrow roadway on the Lloyd Barrage adjacent 
to the bridge. Additional, but smaller, benefits were expected from the diversion to the Sukkur 
Bridge route of larger capacity trucks, changes from smaller to larger trucks for existing freight 
traffic, and VOC savings resulting from improvements in pavement condition. The completed 
bridge was evaluated in some detail for the PCR and the EIRR estimated to be 20%. The PCR 
evaluation, based on observations of traffic patterns established after the bridge opened, noted 
that benefits from the use of the larger trucks, and also from the diversion of long-distance traffic 
to the route, were much larger than those gained from alleviating congestion—i.e., a reversal in 
the order of the benefits. Part of the reason given for this reversal was that the appraisal 
assumed that the existing crossing on the barrage would be closed to all motorized traffic once 
the bridge was opened. This did not happen, and light vehicles continue to use the barrage, 
which provides a shorter route for local traffic to and from the city of Sukkur. 
 
28. The traffic counts and origin-destination surveys done for this Study confirm the PCR’s 
basic traffic growth projections and the assumptions and conclusions related to the changes in 
truck types and diversion of heavy traffic to the Sukkur Bridge route. While it is probable that the 
project’s EIRR is robust and well above 12%, it is possible that the PCR underestimated the 
benefits from reduced congestion (para. 29) and that the PCR’s estimate is likely to be 
conservative. 
 
29. The PCR’s congestion benefits were estimated on the basis of the road across the 
barrage being a narrow two-lane road, with an assessed capacity of 1,250 passenger car units 
per hour, a typical capacity applied to such roads in congestion analysis. This suggests that the 
road across the barrage would have been close to capacity for much of the day before the 
bridge was built, a situation confirmed by reports made to the Study that, before the bridge 
opened, there were often delays of several hours in crossing the barrage. If that was the case, 
in the early 1990s, severe congestion would apply in the "without project" case, more so than 
that reflected in the PCR analysis. It is not easy to predict what happens when capacity is 
reached—journeys are delayed or may be cancelled, and alternative routes or modes of 
transport can be used. The benefits from a project preventing this can be very large. In this 
case, the "without project" analysis would also have to take into account the use of the 
Landsdowne Bridge, a former railway bridge just north of Sukkur that has been used for light 
vehicle traffic since the 1950s. In short, without detailed information about traffic patterns and 
origins and destinations, the true picture is difficult to discern. 
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SUKKUR BRIDGE PROJECT RESETTLEMENT 
 
1. Approximately 400 households were affected by the Sukkur Bridge Project. Initially, in 
1993, prior to the formal involvement of the Asian Development Bank (ADB) in the project, 
70 households squatting on the bypass alignment in Larkana were removed from the area and 
paid nominal compensation for their structures. Subsequently, the road alignment was changed 
and this land was not used. Some of the affected people, about 25 households, bought land and 
settled in nearby Qadirabad, three households went back to Larkana, and the remainder 
resettled in surrounding areas. The resettlement of these people was not done properly by ADB 
standards as outlined in the subsequent appraisal document for the project.1 Government 
standards provide for compensation only to those with legal title. ADB’s ongoing projects 
provide for full compensation of affected people, whether or not they have title to their land, and 
further provide that ADB’s requirements are to be followed should there be any difference 
between ADB and government standards. The newer projects also stipulate better monitoring of 
resettlement, among other conditions. 
 
2. The new alignment meant 336 households squatting in Bachal Shah Miani had to be 
moved. In 1997, these people were compensated for their structures and resettled in two areas 
now known as New Bachal Shah Colony and Asif Colony. Both locations are within 1 kilometer 
of the resumed site and adjacent to established communities. Compensation is acknowledged 
by the people to have been fair, and the land given was 120 square yards (100 square meters), 
about the same size as the area they previously occupied. The new settlements were suitably 
laid out, but the streets were not paved, and drainage, gas and water supply, and community 
facilities were not provided. The Sukkur Municipal Corporation subsequently constructed a 
sealed road to provide access to both sites. In mid 2005, electrification of the settlements was 
under way. Private schools, shops, clinics, a mosque, and other facilities have been established 
by individuals, and the communities also have access to public facilities in adjacent settlements. 
Overall, despite lacking proper streets or utilities, the people appear to be no worse off than 
before. Instead, they have the added promise of title over land and are living in a community 
better laid out than the old one. One indicator of their satisfaction is that only three of the 
282 plots provided have been resold. Although more facilities could have been provided, 
resettlement was adequately completed, except that titles have not yet been issued. 
 
3. The land for resettlement, a little over 6 hectares, was purchased by the National 
Housing Authority from the Sukkur Municipal Corporation. Although the National Housing 
Authority has made full payment, not all monies have been received by the Sukkur Municipal 
Corporation, so the Sukkur Corporation is not issuing land titles to the resettled people, nor is it 
willing to embark upon improvements in the settlements. The matter remains to be resolved. Not 
all land has been occupied, and some could be allocated to public facilities such as schools, 
clinics, and playgrounds. 
 

                                                 
1 While some people have been disadvantaged, it would likely be very socially disruptive to reopen the case for 

added compensation to those affected by this part of the resettlement, particularly since a record of the previous 
residents is not available. Moreover, during project preparation in 1994, the original number of affected households 
was stated as 15, and it is possible that opportunists raised the number of households to 70 in expectation of 
compensation payments. 
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PROJECT IMPLEMENTATION NOTES 
 
A. Farm-to-Market Roads Project 
 
1. The Farm-to-Market Roads Project (FMR1) completed 72 roads with a total length of 
around 750 kilometers (km) located in all four provinces, slightly less than the expected scope of 
788 km. The implementation of FMR1 roads was seriously held up by about 1 year’s delay in 
consultant selection and another year’s delay in design preparation, followed by contractors’ 
slow and poor performance. Overall, these problems resulted in a 4-year delay in completion, 
with the roads opening for use between mid-1991 and mid-1994 (Table A8.1). Equipment for 
lease to contractors and later use by the four provincial construction and works departments 
(CWDs) for road construction and maintenance was procured as planned, but it did not arrive 
until toward the end of the implementation period and therefore could not contribute to 
overcoming the equipment shortages of the project’s contractors, further slowing the contractors 
(though the equipment was used in the follow-on project). Many of the delays may be largely 
explained by the project’s being the first in the sector for the Asian Development Bank (ADB) 
and involving many small local contractors and local agencies that were unfamiliar with ADB’s 
processes and procedures. In view of these constraints, the scale and timing of the initial 
program appears overambitious. The FMR1 was completed at a cost of $54 million, 23% above 
the initial appraisal estimate of $44 million, the overrun being financed by the Government. The 
reasons for this cost overrun can be attributed to higher-than-anticipated construction costs 
resulting from the delayed and protracted implementation period and unrealistically low initial 
cost estimates. Unit road construction costs were 25% to 50% higher than expected. 
 
B. Second Farm-to-Market Roads Project 
 
2. Under the Second Farm-to-Market Roads Project (FMR2), 91 roads with a total length of 
over 1,537 km (rather less than the expected total of 2,000 km) and four bridges were 
completed. The reduction in length was due to bid prices’ being approximately one-third higher 
than expected. The project cost was $143 million, somewhat more than the estimated $133 
million at appraisal. As with the FMR1, implementation of the project was delayed—following 
approval in 1988, implementation did not begin until 1997. The delay resulted first from changes 
in the list of project roads—which was substantial for Sindh and caused a 1-year delay—and 
then from slow recruitment of consultants and a protracted tendering process. The need to 
redesign certain road sections arising from inappropriate attention during the earlier design 
phase, poor weather and other unpredictable events, and contractors’ delays related to cash 
flow also held up completion of the civil works contracts. Worth noting is that the four provincial 
CWDs and the project management unit (PMU) were also implementing the FMR1, and FMR2 
implementation sped up only after the earlier project was completed. The roads opened in 
1994–1997.  
 
C. Rural Access Roads Project 
 
3. The Rural Access Roads (RAR) Project, implemented between 1996 and 2002, 
comprised 137 individual roads with a total length of 1,962 km in 42 districts throughout the 
country. About one quarter of the road length was changed after appraisal, mostly in Punjab. 
The final project cost was $157 million, a 12% reduction from the appraisal estimate of 
$178 million. Because of substantial exchange rate changes over the implementation period, 
this reduction masks costs that were higher than expected because of inadequate design 
studies, unrealistic initial cost estimates, and insufficient initial attention to environmental 
concerns. Implementation delay, caused by road substitutions, changes in some designs, poorly 
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performing contractors, and the Government’s slow payment of contractors, coupled with the 
limited financial resources of some contractors, necessitated an extension of the project by 
more than 30 months to a completion date in 2002. Leveling works along slopes caused some 
environmental problems, but these were rectified at ADB’s insistence. 
 
D. Implementation Arrangements for the FMR1, FMR2, and RAR 
 
4. For the rural access roads under the three road sector projects, the four provincial 
CWDs were responsible for executing the design and construction of the civil works, using local 
consultants for design and construction supervision and local contractors for construction. The 
execution of studies and other consultant activities indivisible by province, procurement of 
equipment, and interaction at the project level with ADB was done by the federal Ministry of 
Local Government and Rural Development (MLGRD), the ministry representing districts. The 
Ministry of Communication was involved in executing technical assistance for preparing 
potential future projects. The PMU was established under MLGRD. 
 
E. Implementation Arrangements for the Agriculture and Natural Resource Sector 

Projects 
 
5. Rural access roads built under the early agricultural projects, such as the Crop 
Intensification Program, Gujranwala Agricultural Development Project, and Second Barani Area 
Development Project, typically were designed by the CWDs, rather than local consultants, and 
construction was by local contractors supervised by the CWDs. Later projects, starting with the 
North-West Frontier Province (NWFP) Barani Area Development Project, which was approved 
in 1992 (2.5 years after the Second Barani Area Development Project, despite its name), used 
consultants for design and construction supervision, as was the procedure adopted for the road 
sector project for rural access roads. Consultants were also used to supervise design and 
construction for upgrading the 76 km Chitral-Booni road under the earlier Chitral Area 
Development Project, approved in 1987. Although approved earlier than the 1992 change, the 
Chitral-Booni road is closer to a provincial road in nature and traffic volumes, and it required 
similar engineering input because of the mountainous terrain. Roads built as inspection or 
access roads for irrigation canals but made available for public use, such as those under the 
various Chashma Right Bank projects and the Pat Feeder Canal Rehabilitation and 
Improvement Project, typically were built by local contractors as part of the canal works under 
the supervision of consultants. The Chitral Area Development Project and some ongoing 
projects had short rural access roads built, with village/community participation, to 4-wheel drive 
standard because of the hilly terrain.  
 
F. Provincial Highways Project 
 
6. There was a 5-year delay in completing the Provincial Highways Project (PHP). The 
project was completed only in 2002, although the roads were open for traffic in 2000. The cost 
of the road works averaged $420,000 per km, 22% more than the estimated $345,000 at 
appraisal. However, because three roads were dropped, reducing the total length from 600 km 
to 528 km, the total project cost of $220 million was only 9% higher than budgeted.1 The many 
causes of the delay were slow pre-construction activities despite ADB approval of advance 
procurement actions, lack of coordination among executing agencies (partly the fault of weak 
design for implementation management), one case of delayed design approval, the need to 

                                                 
1 The appraised project cost was reduced by $4.65 million as two components to be covered by this planned amount 

were financed instead by the Nordic Development Fund. Actual costs for the NDF contribution are unavailable. 
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redo some work with thicker pavements, and slow contractor performance. The international 
contracting industry had little interest in the project, which contributed to the pre-construction 
delays. All seven of the civil works contractors were international contractors, one of which 
failed completely and the local subsidiary of another persisted with its contract despite the 
bankruptcy of the parent company. 
 
7. The PHP components concerned with road safety were not implemented as planned 
because, with the completion of the first motorway, NHA urgently needed to establish a system 
for road safety and train police for this facility. These components, with changes, were 
implemented satisfactorily.  
 
G. Sukkur Bridge Project 
 
8. Implementation of the Sukkur Bridge Project, started in late 1994, was affected by 
delays, and the bridge was completed in May 2000, 16 months behind schedule. The cost was 
$53.2 million, some 20% less than expected because contingencies proved unnecessary, as 
most components were implemented at their base cost estimates. The delay had many causes, 
including those attributable to the contractor, HNA, other Government agencies, and the original 
design consultants, as well as to some differences between predicted and actual conditions 
below ground. The organizational structure, particularly the lack of delegation of authority to the 
field office of NHA, was another implementation weakness. The most significant cause of delay 
was slow progress in resettlement, with some resettlement issues remaining even today. 
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A. Road Projects
1. 0758 Farm-to-Market Roads
2. 0917 Second Farm-to-Market Roads
3. 1185 Provincial Highways
4. 1323 Sukkur Bridge
5. 1401 Rural Access Roads
6. 1892 Road Sector Development Program (Sind)
7. 1928 Punjab Road Development Sector
8. 2020 Balochistan Road Development Sector
9. 2103 NWFP Road Development and

Subregional Connectivity
10. 2209 National Highway Development Sector

Investment Program

B. Non-road Sector Projects
1. 0330 Chashma Right Bank Irrigation
2. 0438 Crop Intensification
3. 0723 Chashma Command Area Development
4. 0734 Gujranwala Agricultural Development
5. 0772 Pat Feeder Canal Rehabilitation
6. 0838 Chitral Area Development
7. 0874 Chashma Right Bank Irrigation (Stage II)
8. 0901 Khushab Salinity Control and Rehabilitation
9. 1012 Second Barani Area Development
10. 1179 NWFP Barani Area Development
11. 1146 Chashma Right Bank Irrigation (Stage III)
12. 1467 Bahawalpur Rural Development
13. 1531 DG Khan Rural Development
14. 1672 Malakand Rural Development
15. 1787 NWFP Area Development Phase II
16. 1934 Sindh Rural Development

Legend:

 Completed Project Original schedule.

 Completed Project Extended completion time.

 Ongoing/active Project Expected schedule.

 Ongoing/active Project Extended schedule.

Loan No.

Table A8: Implementation Schedule



OVERALL SCORES FOR THE COMPLETED ROAD SECTOR PROGRAM 
 
 
Item 

 
Weights and Scores for Componentsa 

Contribution to 
Overall Program 

 Relevance Effectiveness Efficiency Sustainability Impact Overall Weightb Score 
 
A. Completed Infrastructure Investments 
1. Agriculture Projects Rural Access 
Roads 

3 6 2 4 4 19 0.11 2.1 

2. Farm-to Market Roads 3 6 2 4 4 19 0.10 1.9 
3. Second Farm-to-Market Roads 3 6 2 4 4 19 0.22 4.2 
4. Rural Access Roads 3 6 2 4 4 19 0.20 3.8 
5. Provincial Roads 3 6 2 4 4 19 0.30 5.7 
6. Sukkur Bridge 3 6 2 6 4 21 0.07 1.5 
 Subtotal (A) 3 6 2 4 4 19 1.00 19.1 

 
B. Main Completed Consultancy and Advisory Technical Assistance 
1. Road maintenance under Farm-to 
Market Roads 

2 0 0 0 0 2 0.03 0.1 

2. Road Maintenance under Second 
Farm-to-Market Roads 

2 0 0 0 0 2 0.13 0.3 

3. Road Maintenance and safety 
under Provincial Highways Project 

2 2 1 2 0 7 0.62 4.3 

4. Domestic Road Contractor ADTA 3 4 2 2 2 13 1.0 1.3 
5. Farm-to-Market road design 
ADTA 

2 6 2 2 2 14 0.06 0.9 

6. Private Sector Participation in 
Highway Financing, Construction 
and Operation ADTA 

2 0 0 0 0 2 0.06 0.1 

7. Management Assistance to the 
Punjab Communications and Works 
Department 

3 4 2 4 4 17 0.01 0.2 

 Subtotal (B) 2 2 1 2 0 7 1.00 7.0 
 

Overall Program Score for 
Completed Worksc 

2.7 4.7 1.7 3.2 2.8 15.1  15.1 

a Relevance and efficiency are scored 0, 1, 2, or 3, with 3 being the best. Effectiveness, sustainability, and impact are scored at 0, 2, 4, and 6 with 6 being the best. The 
double weight for the second group reflects the importance the Asian Development Bank gives to durable outcomes. The highest score for each criterion is equivalent 
to highly relevant, highly effective, highly efficient, highly sustainable, or high impact; the next-highest score is equivalent to relevant, effective, efficient, sustainable, 
or substantial impact; the third score is equivalent to partly relevant, less effective, less efficient, less likely sustainability, or modest impact; and the lowest score of 
zero is equivalent to irrelevant, ineffective, inefficient, unlikely sustainability, or negligible impact.  

b Weights within a group are based on relative project cost adjusted to 2005 equivalent value. 
c The overall program score is based on a weighting of 67% for infrastructure investments and 33% for consultancy and advisory technical assistance. 
Source: Study estimates. 
 

82
       A

ppendix 9 



MANAGEMENT RESPONSE TO THE SECTOR ASSISTANCE PROGRAM EVALUATION 
FOR THE ROAD SECTOR IN PAKISTAN 

 
 
 

On 12 December 2006, the Director General, Operations Evaluation Department, 
received the following response from the Managing Director General on behalf of Management: 
 
 

A. Overall Assessment and Key Issues 

1. Management finds the SAPE report well prepared, with comprehensive 
analysis of all key aspects of ADB’s assistance to the road sector in Pakistan. 
The lessons learned and recommendations of the report provide valuable 
guidance for designing future programs and projects in the road sector. Since 
detailed comments have been provided during the course of the report 
preparation, Management response focuses on the overall assessment, lessons 
learned, and recommendations in addressing the challenges ahead for ADB’s 
operations in the road sector of Pakistan. 
 
2. Management is pleased to note the report’s conclusions that the road 
sector assistance program in Pakistan has been successful and that road sector 
investments were considered relevant, effective, efficient, and likely to be 
sustainable. Management supports this overall assessment. Management further 
acknowledges the unfinished agenda in relation to the institutional and advisory 
activities that relates particularly to financial sustainability of road construction 
and operations, and road safety. 
 
B. Lessons Learned and Follow-Up Actions 
 
3. Management agrees with lessons learned with regard to road investment 
planning, rural road maintenance and truck axle load control, and institutional 
strengthening. 
 
4. The road projects surveyed under SAPE are primarily rural roads or farm 
to market roads implemented by ADB in the period of 1994 to 2002. These roads 
are under the responsibility of provincial or district governments and did not 
provide the best opportunity to tackle the broad issues of road maintenance and 
safety. These issues require national policy frameworks and in recent years ADB 
has moved to address them. Under the North West Frontier Province (NWFP) 
Road Sector Project approved in 2004, there is a pilot road safety program 
involving the National Highway and Motorway Police, NWFP Provincial 
Government, National Highway Authority (NHA) and Ministry of Communications.  
Further, ADB has the opportunity to properly address those issues through the 
on-going National Highway Development Sector Investment Program (NHDSIP) 
approved in November 2005. 
 
5. The need for using a better planning, programming, and budgeting tool 
for prioritizing road investment and maintenance is recognized. The highway 
development and management tool or HDM- 4, currently adopted by NHA, can 
be used in prioritizing provincial roads; while a simpler method can be developed 



for rural road investment planning. The latter is in line with the report’s 
recommendation.  
 
6. It is noted that institutional strengthening is considered crucial. Through 
NHDSIP and the programmatic Multitranche Financing Facility approach, ADB 
will not only help the Government develop national highways but will importantly 
combine complementary and sequenced support for institutional strengthening 
and capacity building. NHA  has been working on various initiatives to strengthen 
its capacity including: (i) reorganization and restructuring, (ii) introduction of 
enterprise resource planning solutions, (iii) human resource development, and 
(iv) establishing standard operation procedures for internal audit. ADB will further 
strengthen its capacity under the NHDSIP by providing assistance to finalize the 
National Transport Policy, facilitating public private partnership (PPP) 
transactions, and building institutional capacity in network/business planning, 
road safety, and road maintenance. 
 
C.  Recommendations 
 
7. Management appreciates the report’s recommendations to enhance 
ADB’s ongoing and future interventions and notes the following:  
 
8. ADB’s Continued Road Sector Support. The preparation of the new 
country partnership strategy is underway and the Government’s plans and ADB’s 
past success and comparative advantage in the road sector will be considered 
when programming future road sector operations. 
 
9. Planning, Design and Implementation of Road Projects. The 
devolution process and its implications for institutional capacity development will 
be taken into consideration in future road projects at the provincial and district 
level. At the federal level, efforts are underway under the NHDSIP to develop a 
strategy for progressing federalizing of provincial highways and to establish an 
optimal highway network based on the outputs of the recently completed national 
transport master plan. 
 
10. Road Maintenance. The Government has agreed to set up 2nd 
generation Road Maintenance Fund (RMF). The road maintenance account in 
NHA would be converted into the RMF. ADB together with the World Bank will 
discuss this issue further with the Government as part of policy dialogue. 
Formulation of the national policy on RMF will subsequently help the provincial 
governments in setting up the similar approach for maintaining provincial and 
district roads. As part of the NHDSIP development framework, it is expected that 
a five year road maintenance plan will be approved in 2007 and implemented 
together with the RMF establishment.  
 
11. Road Safety. Road safety will continue to be a focus of ADB. The on-
going NHDSIP provides the opportunity for ADB to be more deeply involved in 
addressing the issue. Various actions recommended in the report will be taken 
into consideration when implementing the comprehensive road safety measures 
under NHDSIP and for our future operations. In 2007, it is expected that the pilot 
study in NWFP on road safety will be complete and as required under the 
NHDSIP a road safety cell in NHA will be established. A time-bound road safety 
action plan will also be developed for implementation. This will be closely 



followed up with the Government. 
 
12. Private Sector Participation. The need to effectively mobilize private 
sector resources as recommended is essential for the future development and 
maintenance of the road network. ADB is currently assessing all opportunities for 
optimizing revenues and cost recovery, such as management concession, 
revenue sharing schemes, government incentives and guarantees, and road 
tolling system for the proposed National Trade Corridor Highway Investment 
Program that is under processing for approval in 2007. Under the on-going TA 
2178-PAK: Infrastructure Development, approved in 2005, public-private-
partnership (PPP) transactions in road projects will be explored. A pilot PPP road 
project is included in the ADB’s Country Strategy and Program (2006-2008) for 
Pakistan and is scheduled for 2008 approval.  
 
13. Sukkur Bridge. This issue will be actively followed up with the 
Government authorities to ensure resettlement activities are fully implemented. 



DEVELOPMENT EFFECTIVENESS COMMITTEE 
 

Chair’s Summary of the Committee’s Discussion on 13 June 2007 of the  
 

Country Assistance Program Evaluation for Pakistan and  
Sector Assistance Program Evaluation for the Road Sector in Pakistan 

 

Background 
 
1. The Country Assistance Program Evaluation (CAPE) for Pakistan, which evaluates the 
Asian Development Bank’s (ADB) development assistance to Pakistan during 1985-2006, is the 
first whole-program study of operations in Pakistan prepared by the Operations Evaluation 
Department (OED) of ADB. Prior to preparing the CAPE, OED completed a sector assistance 
program evaluation (SAPE) which reviewed the contribution of ADB to the development of 
Pakistan’s road sector and social sectors. The SAPEs were designed to provide inputs to the 
Pakistan CAPE. The CAPE was designed to identify lessons learned and make 
recommendations for the preparation of a new country partnership strategy (CPS) for Pakistan. 
ADB’s Management provided a response that generally agreed with the findings of the CAPE.  
 
Summary of Discussion  
 
2. The Director General (DG) of OED introduced the two innovative features of the CAPE, 
namely, (i) the detailed assessment of client perceptions of ADB’s performance; and (ii) 
improvements on the readability of the main text of the CAPE. The CAPE documents the 
challenging developmental context in Pakistan for the past 20 years, and identifies areas that 
are under ADB’s control, and those in which it could achieve better development results. 
 
3. The development context in Pakistan is very challenging. Overall, ADB’s operations in 
Pakistan were rated as partly successful; energy and transport sectors as successful; and all 
other sectors as less than successful. 
 
4. DG, OED explained that the CAPE identified possible scenarios in the lending and non-
lending sectors as examples in order to identify some possible tradeoffs. The recommendations 
did not mention specific sectors and recognized that this is a prerogative of the CPS.  OED 
referred to para. 133 of the CAPE which indicated that decisions on which sectors and 
subsectors to include in a more focused portfolio depend on a number of factors, and “therefore 
the CAPE should not be prescriptive in the shape of the future program.” Similarly, para. 136 
stated that there were powerful reasons for ADB’s involvement in urban development.   
 
5. The key messages of the CAPE are: (i) should ADB decide to engage in a sector with 
low historical success rates, there should be clear evidence of how to achieve better 
development results in the future; and (ii) ADB should provide necessary staffing and resources 
to achieve the development vision outlined in the CAPE. 
 
6. DG, Central and West Asia Department (CWRD) presented the Management’s 
Response. He agreed with the general thrust of the report and most of the recommendations of 
the CAPE, but not all. Specifically, he questioned the suggestion that ADB should get out of the 
urban sector and from the second generation of reforms.  These are critical binding constraint 
areas to growth and prosperity.  Some past transactions may not have worked well, but this 
cannot be the sole indicator for making strategic choices. The type of transaction structure, the 



care and attention given to service delivery and the changes needed for that purpose (as 
opposed to supporting investment item check lists), and the involvement of the private sector (in 
its various modalities and forms) may explain better why some deals yielded results and others 
did not. ADB should remain in these areas, but conducting better transactions.  
 
7. The general approach in reshaping ADB’s strategy for Pakistan involves stocktaking on 
lessons learned, checking ADB’s track record and skills mix, and identifying the market mix and 
the market’s direction, including the type of business models relevant for specific sectors. The 
overall strategy includes both the public and the private sectors, and should focus on 
infrastructure and utilities, agribusiness, urban services and reforms. The selection of sectors is 
guided by the binding constraints to growth in the country context and client needs and 
commitment. Interventions on reforms, such as non-banking, banking and public financial 
resource management, are crucially important in creating conditions for private and public 
sector investment. These reforms are fundamental to fixing the financial architecture at the level 
of public administration, as well as working on individual sectors in the provincial and municipal 
level to deliver the results. 

 
8. DG, CWRD acknowledged the CAPE’s recommendation to strengthen ADB’s Pakistan 
Resident Mission (PRM). Steps have been undertaken to send skilled staff from each of the 
operating divisions there (governance and finance, agriculture, infrastructure, urban services, 
social sectors) to PRM, to make sure that PRM and ADB Headquarters (HQ) work closely 
together to deliver new ideas, process projects and implement them effectively.  But it would be 
difficult to achieve efficiency if staff in resident missions (RM) lack authority over areas that can 
become potential obstacles (such as procurement, safeguards, disbursements). Furthermore, 
spring cleaning of the Pakistan portfolio (currently 81 projects, mostly non-performing) is a must 
and is currently under way.  
  
9. The Committee generally endorsed the findings and recommendations of the studies, 
and noted the responses of the Management. DEC members emphasized the following key 
points to serve as inputs to the preparation of the new CPS for Pakistan. 
 
10. Client Assessment of ADB’s Performance. While ADB is viewed as helpful and 
responsive to the clients’ needs, it has been evident that this has led to an overly complex 
portfolio that is diffused and difficult to manage. As the CAPE mentioned, ADB’s portfolio for 
Pakistan has more projects than the World Bank’s, although the latter has more staff resources 
in the field than ADB. DEC acknowledged that CWRD has initiated the spring cleaning of ADB’s 
portfolio for Pakistan. 
 
11. DEC expressed concern over the finding that ADB is perceived as a “bureaucratic, 
highly centralized, rules-bound organization”. A much deeper set of institutional reforms beyond 
the Innovation and Efficiency Initiative (IEI) is needed for ADB to be more responsive to its 
clients.   
 
12. Priority Sectors. The Committee reminded the Management that should ADB continue 
to include urban development, governance and finance sectors in the lending program, which 
one Director supports, then ADB should better take into account the policy and governing 
environment in Pakistan before planning any investment. In continuing the program for the 
urban sector, a DEC member expressed concern on whether the multitranche financing facility 
(MFF) is an appropriate approach. Urban development remains important in view of increasing 
urbanization. Governance and finance are difficult and important areas that will require ADB’s 
long-term commitment.  

 



 
13. DEC expressed concern over the finding that the clients’ perception that ADB is not 
regarded as a prime source of policy advice and intellectual leadership; narrowing the focus on 
a few sectors may help ADB play a better role. A DEC member suggested that instead of 
focusing on a few sectors, ADB should try to meet the clients’ demands in view if its own 
capacity. It would also be important to venture into areas that are in line with ADB’s overall 
areas of priority. 
 
14. A DEC member reminded participants that in assessing the road sector operations, the 
same benchmark should not be applied to the more difficult and populated rural areas. Similarly, 
social sector projects would yield lower success rates as the benefits are not obvious in the 
short-run. 
 
15. DEC emphasized the importance of having regional projects for countries to build more 
linkages between Pakistan and the Central and South Asian countries.  
 
16. Although ADB’s operations in Pakistan for particular sectors were rated as successful, 
there were mixed results on financial sustainability and maintenance issues as significant fiscal 
costs to the government and inability to maintain their investments were evident. DEC agreed 
that supporting the government on reforms is a prime concern. 
 
17. The venue for adjudicating competing priorities between ADB and the government is 
during the country partnership process. It is indeed difficult to manage the 81 projects in the 
portfolio, and delivering the additional assistance required by clients means an additional cost in 
order to effectively deliver assistance to other countries. DEC agreed with the CAPE’s 
recommendation to focus on what ADB can actually deliver, rather than overestimating what it 
can deliver. 
 
18. Private Sector Operations. DEC emphasized that the main goal is to strengthen private 
sector development in Pakistan, which would scale up operations of the Private Sector 
Operations Department (PSOD). A DEC member noted that a large part of private operations 
encourages foreign direct investments, and less is done to support the local private sector in 
Pakistan. It is important to look at the type of investments made in the DMCs, those that are 
sustainable and not easily mobile.  
 
19.  Capacity building. DEC supported the use of country systems and ADB’s long-term 
commitment to strengthen country capacity as is necessary. A shift from rolling out projects 
which deal with particular issues and problems, to building the indigenous capacity to implement 
the projects will be useful.  To facilitate exchange of experiences among DMCs on project 
implementation by ADB would be quite useful. 
 
20. Project Processing. DEC commented that loan approvals should be scheduled in terms 
of project readiness without undermining Pakistan’s due diligence process. 
 
21. Poverty Reduction. DEC recommended exploring further the entry points for poverty 
reduction in Pakistan, and having a more pro-poor approach across the programs. There are 
plenty of areas to cover, such as the gender dimension.  
 
22. Stocktaking and Moving Forward. DEC acknowledged that operating in Pakistan is 
difficult, and achieving mixed results is unavoidable. DEC agreed that ADB should take stock of 
the lessons and feed them into the way ADB does business. 

 



 
23. The CAPE calls for a new approach to doing business, with the analytical work and the 
strategy in the initial steps. Developing a deeper knowledge of the environment in which ADB is 
operating, focusing on the results achieved, and delivering a more focused and less complex 
program, improving business processes, greater delegation of authority and resources to PRM, 
and adequate consultation with the Government are essential.  
 
24. Delegation of Authority to PRM. This has been a consistent issue, requiring committed 
actions. ADB remains HQ-focused. ADB must have the expertise on the ground to undertake 
policy dialogue, coordination, cooperation, and to respond quickly to urgent needs of the 
government. ADB should find a way of substantially shifting both staff and decision-making 
authority into the field.  
 
25. A more flexible human resources process that allows changing the skills mix more easily 
and putting the most qualified staff in the field is necessary. ADB’s operations are often 
evaluated by donors based on the efficiency of its field resources, which should be an incentive 
for ADB to put the most qualified staff in the field. 
 
26. One DEC member suggested that the resident mission staff should be adequately 
trained in such areas as procurement of consultants and goods as well as in safeguards policies 
so that they could do these work in addition to their regular implementation work. 
 
27. Knowledge Management. DEC noted how Pakistan values ADB’s position in the region, 
which should work to ADB’s advantage. ADB must become the knowledge bank in its key areas 
of strength, by engaging in policy dialogue, where ADB’s advice is sought more than that of 
other institutions.  
 
28. One DEC member suggested that since many CAPEs have already been completed, it 
may be worth compiling the common issues and key messages, and finding a vehicle to convey 
them to the key decision makers of ADB in time for the Long-Term Strategic Framework Review. 
Similarly, it would be useful to extract client perceptions and highlight them in a paper as an 
additional reference. OED acknowledged this recommendation. 
 
29. OED clarified certain issues. There is an ongoing evaluation of the effectiveness of RMs, 
and one possible conclusion would be for ADB to look beyond strengthening the capacity of 
RMs, and to consider a decentralization strategy, which would have major implications on 
business practices, on a one-size-fits-all approach, delegation of responsibilities, etc. OED 
emphasized that ADB’s public and private sector operations should work together more 
effectively in building and enabling private sector development, not just to encourage foreign 
direct investments, but to strengthen the domestic private sector environment in order to 
increase private sector lending supported by public sector. 
 
30. OED noted Management’s inclusion of the urban sector in its strategy for Pakistan. The 
strategy for succeeding in this sector must take stock of the factors that contributed to past 
failures. 
 
31. DG, CWRD presented ADB’s overall strategy in designing its program for Pakistan. So 
far, ADB has been successful in refining its strategy and narrowing it down to a few business 
areas in each division. The strategy is to intervene in fewer areas where ADB can deliver quality 
services and value-addition given its limited resources. 
 

 



32. DG, CWRD agreed that addressing weaknesses in sector knowledge is important. 
Regional trade cooperation is already in the strategy, allowing for continuing efforts in the 
transport sector, ports, customs harmonization, trucking industry, etc. 
 
33. DG, PSOD informed the DEC that there had been no private sector operations in 
Pakistan for the last 11 years. There are now twelve transactions in the pipeline, with the full 
cooperation of PRM. There is currently very strong support across the board from Pakistan, and 
the biggest criticism is the lack of active participation and presence in the field. PSOD now 
benefits from a good skills mix in HQ, and clients give high praise for the quality and expertise of 
PSOD staff.  
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