
Evaluation
Independent

Pakistan: Punjab Devolved 
Social Services Program

Performance 
Evaluation Report



 

Reference Number: PPE:PAK 2012-11 
Independent Evaluation: PE-755 
  

 
 
 
Performance Evaluation Report 
September 2012 
 
 
 
 
 
 
 
 
 
 
 

Pakistan: Punjab Devolved Social Services 
Program  
 
  



 

 

 

 

 

  

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

In preparing any evaluation report, or by making any designation of or reference to a 
particular territory or geographic area in this document, the Independent Evaluation 
Department does not intend to make any judgment as to the legal or other status of 
any territory or area.  

 

Note: In this report, “$” refers to US dollars. 

 
  



 
 

 

Abbreviations 

 
 
 

Currency Equivalents 
Currency Unit – Pakistan rupee/s (PRe/PRs) 
 

 At Appraisal 
(November 2003) 

At Program Completion 
(August 2008) 

At Independent Evaluation 
(February 2012) 

PRs1.00 = $0.0174 $0.0140 $0.0110 
$1.00 =  PRs57.42 PRs71.45 PRs90.66 
 

 
 
 
 
 
 
 
 
 
 
 
 

ADB − Asian Development Bank 
ADF 
DFID 
DSSP 
EA 
IED 
IEM 
MDG 
MSDS 
OCR 
PCR 
PLGO 
PPER 
PSU 
RRP 
TA 
TAMA 
TMA 

−
−
−
−
−
−
−
−
−
−
− 
− 
−
− 
− 
− 
− 
 
 

Asian Development Fund 
Department for International Development of the United Kingdom 
Devolved Social Services Program 
executing agency 
Independent Evaluation Department 
independent evaluation mission 
Millennium Development Goal 
minimum service delivery standards 
ordinary capital resources 
program completion report  
Punjab Local Government Ordinance 2001 
program performance evaluation report 
Program Support Unit 
report and recommendation of the president 
technical assistance 
technical assistance management agency 
tehsil (town) municipal administration 



 

 



 
 

 

Contents 

Page 

Acknowledgements i 

Basic Data  iii 

Executive Summary v 

CHAPTER 1: INTRODUCTION 1 
A. Evaluation Purpose and Process 1 
B. Program Objectives 1 

CHAPTER 2: DESIGN AND IMPLEMENTATION 2 

A. Rationale 2 
B. Formulation 3 
C. Cost, Financing, and Executing Arrangements 3 
D. Consultants 4 
E. Outputs 4 

CHAPTER 3: PERFORMANCE ASSESSMENT 7 

A. Overall Assessment 7 
B. Relevance 7 
C. Effectiveness 9 
D. Efficiency 10 
E. Sustainability 10 
F. Institutional Development 12 
G. Impact  13 

CHAPTER 4: OTHER ASSESSMENTS 15 

A. ADB and Executing Agency Performance 15 
B. Technical Assistance 15 

CHAPTER 5: ISSUES, LESSONS, AND FOLLOW-UP ACTIONS 17 
A. Issues  17 
B. Lessons  21 
C. Follow-Up Actions 21 

APPENDIXES 

1.  Design and Monitoring Framework 24 

2. Tentative Summary of Achievements and Sustainability by Output 28 

3. Millennium Development Goals Statistics on Pakistan 30 

 
 
The guidelines formally adopted by the Independent Evaluation Department (IED) on 
avoiding conflict of interest in its independent evaluations were observed in the 
preparation of this report. Mr. G. Ferrazzi and Mr. A. Ali were the consultants. Ms. J. 
Asquith, Senior Evaluation Specialist, IED1 was the peer reviewer. To the knowledge of 
the management of IED, there were no conflicts of interest of the persons preparing, 
reviewing, or approving this report. 





 

Acknowledgements 
A team of staff and consultants from the Independent Evaluation Department (IED) 
contributed to this study, including analysis, desk reviews, interviews, research, survey, 
and data collection. The core team included R. Sabirova (team leader), A. Anabo, and 
I. Marquez. G. Ferrazzi and A. Ali were the consultants. 
 
In addition, valuable inputs and comments at various stages were received from 
(alphabetically) L. Arthur, M. Van der Auwera, W. Liepach, B. Panth, and O. Zia.  
 
The report benefited from the guidance of V. Thomas and W. Kolkma.  
 
The team would like to thank ADB staff and Punjab provincial government officials who 
were interviewed for their time and opinions. Also the team would like to acknowledge 
comments on the draft provided by Punjab provincial government officials. IED retains 
full responsibility for this report. 
 

 
 

 
Director General V. Thomas, Independent Evaluation Department (IED) 
Director  W. Kolkma, Independent Evaluation Division 1 (IED1), IED 
 
Team leader R. Sabirova, Evaluation Specialist, IED1, IED 
Team members  A. Anabo, Senior Evaluation Officer, IED1, IED 
  I. Marquez, Senior Evaluation Assistant, IED1, IED 
   

Independent Evaluation Department, PE-755 
 
 

 

 
 
 
 
 
 
 
 
 
 
 
 
 
 



 

 
 
  



 iii 
 

Basic Data 
Loans 2144/2145[SF]: Punjab Devolved Social Services Program 

 
Program Preparatory/Institution Building 
TA 
No. 

TA Name Type Person- 
Months 

Amount 
($’000) 

Approval 
Date 

4183 Preparing the Punjab Devolved 
Social Services Sector Development 
Program 

PP 23 400 26 Sep 2003 

4504 Punjab Devolved Social Services 
Program 

AD 5,028 20,000 20 Dec 2004 

 
 
Key Project Data ($ million) 

 
  Per ADB Loan 

Documents 
Actual 

Total program cost            200.0        180.0   
ADB loan amount/utilization     
     Loan 2144   75.0* 71.3* 

     Loan 2145(SF)   75.0# 75.6# 

ADB loan amount/cancellation   0.0 
Amount of cofinancing 
(DFID) 

  30.0 30.0 

 
 
Key Dates Expected Actual 
Inception mission  29 April–3 May 2004 
Fact-finding mission  7–25 July 2004 
Appraisal mission  6–14 October 2004 
Loan negotiations  18–19 November 2004 
Board approval  20 December 2004 
Loan agreement  10 January 2005 
Loan effectivity 10 April 2005 27 October 2005 
First disbursement 30 June 2005 26 December 2005 
Program completion 31 March 2008 5 June 2009 
Loan closing 31 March 2008 5 June 2009 
Months (effectivity to completion) 36 44 
 
 
Borrower Islamic Republic of Pakistan 
Executing Agency Planning and Development Department, Government of Punjab 
 
 
Mission Data 
Type of Mission No. of Missions No. of Person-Days 
Inception 1 30 
Fact-finding  1 190 
Appraisal 1 90 
Consultation 2 33 
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Type of Mission No. of Missions No. of Person-Days 
Review 8 255 
Program completion review mission 2 27 
Independent evaluation mission 1 33 
 
* Equivalent to ¥7,995,750. 
# Equivalent to SDR49,770,000. 
AD = advisory, ADB = Asian Development Bank, DFID = Department for International Development of the 
United Kingdom, PP = project preparatory, SDR = special drawing rights, SF = special funds, TA = technical 
assistance. 
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Executive Summary 
The program performance evaluation report (PPER) presents the findings of an 
evaluation of the Punjab Devolved Social Services Program in Pakistan, which was 
approved on 20 December 2004 to assist the Government of Pakistan in strengthening 
devolved social services for a more equitable, efficient, effective, and sustainable 
delivery of social services in line with the Punjab Local Government Ordinance of 2001 
(PLGO). The goal of the program was to assist the Government of Punjab in achieving 
progress on the Millennium Development Goals (MDGs) related to poverty, gender, 
education, health, and water supply and sanitation. The program outcomes focused on 
(i) realigning intergovernmental relations to support devolved social services, (ii) 
rationalizing and setting minimum standards for social services, and (iii) strengthening 
public accountability mechanisms and promoting public-private partnership. 

 
ADB had a strong rationale to provide the program in 2004 to improve social service 
coverage, access, and quality, all of which had been constraining the achievement of 
MDGs and poverty reduction in Punjab. ADB provided a loan with ordinary capital 
resources (OCR) financing of $75 million and a loan from the Asian Development Fund 
(ADF) of $75 million. The Department for International Development of the United 
Kingdom (DFID) cofinanced $30 million as budget support and $20 million as a 
technical assistance (TA) grant. While the design and technical content of the program 
were largely sound, the program itself was not attuned to the political and institutional 
dynamics surrounding the federally driven devolution agenda. Following the 2008 
national elections, the new national and provincial governments withdrew their 
commitment to devolution. 
 
The program’s policy matrix contained 35 policy actions to be complied with before 
tranche releases. In all, 29 policy conditions were met, 5 were deemed “partially 
complied with,” and 1 was deemed “substantially complied with.” The following 
conditions were more difficult to comply with: the preparation of local government 
plans following a sectoral and three-year perspective, the filling of vacant posts with 
proper staff and according to gender equality criteria, and the implementation of 
service standards. The quality of the outputs, such as the public-private partnership 
strategy, was robust, but the quality of the district annual sector plans was mixed, 
reflecting the initially low capacities of the local governments. Moreover, the list of 
delegated financial tasks suggests a limited understanding of the mode of devolution 
among provincial line departments.  
 
Overall, the program performance is less than successful on the basis of the ratings—
less than relevant, less than effective, less than efficient, and less than likely sustainable. 
 
The following issues have been identified: 
 

(i) Program lending where the focus of reforms is on capacity 
development. By the time the program was underway in 2005, most of 
the implementing rules and guidelines had been generated to make the 
PLGO operational. The program was then primarily a capacity 
development effort to induce the provincial and local governments to 
apply the reformed framework. Program lending may be suitable to 
encourage a country in new policy directions, but it seems less suited 
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to demarcate specific capacity development measures needed in the 
implementation of agreed reforms. ADB may have had better success 
with a stand-alone TA loan or a TA loan tied to an investment loan. 
However, these modalities would have needed to be designed taking 
into account the prevailing political context. 

 
(ii) Too narrow a time frame to achieve the program outcomes. The PPER 

concurs with the program completion report (PCR) and TA completion 
report*

 

 that the time frame for the program was too narrow to allow 
for significant absorption of the TA in view of the starting capacities, 
inception challenges, and overall political context.  

(iii) Take the political context and risk management into account during the 
design stage. The program preparatory TA cited only financial, 
managerial, and technical capacity risks with regard to local 
governments while failing to recognize the large risk posed by the 
political and policy environment. While ADB should have immediately 
determined whether the assessed risk was too high to proceed, the risk 
could have been mitigated in the following ways: (i) conduct 
institutional analysis of the nature and magnitude of the challenges; (ii) 
extend the program scope to cover the duration of the provincial 
government’s term; (iii) proceed only with those departments that 
show leadership, ownership, and demand; (iv) orient the outcomes and 
outputs to those elements of the PLGO that are widely supported and 
likely to be sustained; and (v) focus on the role of the province since 
the investment will be relevant regardless of what form the local 
government system takes. 

 
(iv) Midterm program adjustment and comprehensive and balanced 

support of devolution. The impact and sustainability of the program 
was threatened during implementation when provincial and local 
government officials reacted to local political events and reduced their 
interest and level of participation in devolution. In response to these 
new circumstances, there was no internal assessment or program 
adjustment, perhaps due to the rigidities of the policy matrix and the 
forced alignment of the TA to the tranche conditions. 

 
(v) Fiduciary risk. The third tranche of the ADF loan, amounting to $25 

million, was released but not channeled to the local government in the 
conditional grant mechanism that had been established for the 
program. The ADF funding channeled in the form of conditional grants 
give local governments wide discretion, but must be accounted for by 
the provincial governments and ADB. The Government of Punjab 
indicated in its feedback to the draft PPER that it would channel the 
funds to the local government once the elected local government 
system was restored, but it did not indicate what happened to the 
funds. It is possible that the funds may have been channeled to local 
governments through a different mechanism.  

                                                
* ADB. 2010. Technical Assistance Completion Report: Punjab Devolved Social Services Program in Pakistan. 

Manila. 
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(vi) Monitoring and evaluation framework for the program. The outcome 

and impact indicators chosen for the program did not closely relate to 
the interventions selected for the program on a consistent basis. 
Moreover, the baseline data of the program was not properly compiled, 
making impossible a before and after program comparison. 

 
The following lessons have been identified: 
 

(i) Ensure sufficient ownership and strong leadership from key members 
of the elected and executive bodies of the partner government. 

 
(ii) Undertake a rigorous institutional and policy environment assessment 

as part of preparatory work, with a political economy perspective that 
brings out formal and informal dynamics and incentives. 

 
(iii) Specify the measures for reducing risks, and design the program 

accordingly. 
 
(iv) Allow a time frame for preparation and processing of loans by ADB 

operations staff that is commensurate with the complexity of the loans. 
 
(v) ADB should ensure program modalities are flexible and adaptable 

enough to respond to changing circumstances to maximize outcomes. 
 
(vi) The design of high risk institutional development programs should be 

less ambitious and should be linked to areas that already have political 
and policy support. 

 
(vii) In closing program files, ADB should ascertain the use of funds, and if 

funds have yet to be channeled to their intended uses, ADB should act 
in accordance with the degree of fiduciary risk entailed. 

 
Based on the evaluation findings, it is proposed that ADB undertake a special study 
that covers all relevant devolution and local governance initiatives over the last decade. 
The study could inform country assistance performance evaluations to influence future 
ADB support. Furthermore, ADB should elaborate a diagnostic approach that elaborates 
and mitigates political and policy risk for preparatory work in governance support. 
 
        
 
       
      





 
 

CHAPTER 1 

Introduction 
 
 
 
 
A. Evaluation Purpose and Process 

1. The Program Performance Evaluation Report (PPER) on the Punjab Devolved 
Social Services Program (DSSP) is included in the 2012 work program of the 
Independent Evaluation Department (IED).1 The program was evaluated according to 
the program performance evaluation guidelines of the Asian Development Bank (ADB), 
based on the criteria of relevance, effectiveness, efficiency, sustainability, institutional 
development, and impact. 2

 

 The PPER on the program aims to provide lessons and 
recommendations to a country assistance performance evaluation for Pakistan planned 
for 2013 and subsequently for the regional department’s sector strategy and program 
under the next country partnership strategy. 

2. The Program Completion Report (PCR) was completed in 2010 and rated the 
program as partly relevant, less effective, less efficient, less likely to be sustainable, with 
moderate level of institutional development and moderate impact.3

 

 The overall rating 
given to the program was partly successful. Based on the IED’s evaluation, the quality 
of the PCR is satisfactory. 

B. Program Objectives 

3. The goal of the program was to strengthen devolved social services for a more 
equitable, efficient, effective, and sustainable delivery of social services in line with the 
Punjab Local Government Ordinance of 2001 (PLGO). The primary goal of the program 
was to assist the Government of Punjab in achieving progress on the Millennium 
Development Goals (MDGs) related to poverty, gender, education, health, and water 
supply and sanitation. The program outcomes focused on (i) realigning 
intergovernmental relations to support devolved social services, (ii) rationalizing and 
setting minimum standards for social services, and (iii) strengthening public 
accountability mechanisms and promoting public-private partnership. The updated 
design and monitoring framework is in Appendix 1.  
  

                                                
1 The Sindh DSSP was also evaluated concurrently with the program and is found in a separate PPER. 
2 ADB. 2006. Guidelines for Preparing Performance Evaluation Reports for Public Sector Operations. Manila. 
3 ADB. 2010. Completion Report: Punjab Devolved Social Services Program in Pakistan. Manila. 



 

CHAPTER 2 

Design and Implementation 
 
 
 
A. Rationale 

4. Worsening poverty and slow progress toward achieving the MDGs in Punjab 
provided the basis for ADB support. Limits to social service coverage, access, and 
quality were recognized as key constraints to achieve the MDGs and poverty reduction. 
Rural communities as well as women and the poor were underserved, as evidenced by 
social indicators, and institutional arrangements for effective social service delivery 
were assessed as inadequate. Stakeholder participation in social service delivery and 
public accountability of performance and results needed to be institutionalized and 
enabled. Finally, the local government processes for service planning, delivery, and 
monitoring needed to be strengthened to meet the expectations of the PLGO. 
 
5. The Punjab Poverty Reduction Strategy Paper (2003) set out a policy reform 
agenda to improve the delivery of basic social services.4

 

 The Government of Punjab 
prioritized social sector spending and refocused its expenditure on pro-poor sectors, 
preparing a medium-term budget framework from 2003−2004 to increase 
predictability of financing to support improved planning and delivery of public services. 
Federal and provincial government commitments to poverty reduction, governance 
reforms and devolution, and prioritized and sustained social sector spending were 
backed by significant legislative enactments (e.g., the PLGO), budgeting decisions, 
institutional reforms, and improved stakeholder participation in governance and service 
delivery. 

6. ADB’s country strategy and program update, 2004−2006 focused on 
supporting good governance, sustainable and pro-poor economic growth, and inclusive 
social development.5

 

 It targeted devolution reform, access to justice, and sector level 
policy reforms for country assistance. In social development, priorities included 
decentralized financing, planning and delivery of social services, and mainstreaming 
gender issues. 

7. While the design and technical content of the program were largely sound, the 
program itself was not attuned to the political and institutional dynamics surrounding 
the federally driven devolution agenda. 6

                                                
4  Government of Punjab. Planning and Development Board. 2003. Punjab Poverty Reduction Strategy Paper. 

Lahore. 

 By 2008, the tide had turned against the 
devolution initiative, and the elections held that year prompted the new national and 
provincial governments to withdraw their commitment to devolution. The future of 
local governments in Punjab is uncertain since the elected government is suspended as 
the PLGO has been set aside. It is likely that either a major amendment to the content 
of the PLGO will be made or another version will be legislated into being, perhaps after 

5   ADB. 2003. Country Strategy and Program Update: Pakistan, 2004−2006. Manila. 
6  The Local Government Ordinance promulgated in 2001 was seen as the Musharraf regime’s devolution 

agenda. 
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the national and provincial elections. Presently, only the executing structures of local 
governments are in place and are being managed provincially through the district 
coordinating officers. 
 
B. Formulation 

8. The design of the program was informed by the implementation of the Sindh 
DSSP which was approved in 2003 by the ADB Board, and the content of the program 
closely followed that of the Sindh DSSP.7 At the urging of the ADB Board, the policy 
outcome areas were condensed from five to three, but the outputs were similar. The 
depth of the program analysis was similar to that conducted in the multi-donor review 
of the Sindh DSSP, and the analysis did not consider the uncertain signals from the 
Sindh Government in the Sindh DSSP. The program was hastily put together without 
seeking the consensus of provincial and local governments and civil society through 
consultation. As a result, the program glossed over certain political dynamics that 
introduced a large risk to the program, such as the fact that the PLGO was only made 
possible by what was perceived by the general public as illegitimate constitutional 
tampering by the Musharraf government. The preparatory TA 8 and the subsequent 
report and recommendation of the president (RRP) 9

 

 failed to discern the degree of 
political risk embodied in the PLGO and, by implication, in the program. The design 
stage analysis alerted the program preparatory team to the challenges in capacity 
development, but indicated that the “DSSP approach” was appropriately geared to the 
needs of the federal and provincial partners. 

C. Cost, Financing, and Executing Arrangements 

9. The preparatory analysis determined that the program activities would cost 
around $200 million. ADB provided a loan with ordinary capital resources (OCR) 
financing of $75 million and a loan from the Asian Development Fund (ADF) of $75 
million. The Department for International Development of the United Kingdom (DFID) 
cofinanced $30 million as budget support and $20 million as a technical assistance (TA) 
grant. The budget support components (the OCR loan and the DFID grant) were 
directed to opening up fiscal space for enhanced social sector investment, to be 
attained by retiring federal government debt held by the Government of Punjab and 
applying the savings to health, education, and water and sanitation. The ADF financing 
was to be allocated by the Government of Punjab as grants to district governments and 
tehsil (town) municipal administrations (TMAs) with the following shares: 65% in 
health, 17% in education, and 18% in water supply and sanitation.  
 
10. Executing arrangements. The Planning and Development Department of the 
Punjab Government was the executing agency (EA) for the program and was 
responsible for overseeing the implementation of the multi-sector loan. 
 
11. A program support unit (PSU) was set up to deliver program outputs, an ADB 
managed technical assistance management agency (TAMA) was set up to design and 

                                                
7  ADB. 2003. Report and Recommendation of the President to the Board of Directors: Proposed Program and 

Technical Assistance Loans to the Islamic Republic of Pakistan for the Sindh Devolved Social Services 
Program. Manila.    

8  ADB. 2003. Technical Assistance to the Islamic Republic of Pakistan for Preparing the Punjab Devolved 
Social Services Sector Development Program. Manila. 

9  ADB. 2004. Report and Recommendation of the President to the Board of Directors: Proposed Program 
Loans and Technical Assistance Grant to the Islamic Republic of Pakistan for the Punjab Devolved Social 
Services Program. Manila. 
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deliver TA components to support program activities and outputs, and a program 
steering committee was set up to oversee implementation. Local support groups, 
reporting to the PSU, were to be formed in each district to undertake program activities 
therein. 
  
12. Program implementation was hindered by program outputs that exceeded PSU 
capacities and by the slow engagement of a TAMA, which delayed TA outputs planned 
to support program components. These problems could have been addressed by closer 
monitoring and more responsive decision making. The decision by the program 
steering committee to not establish local support groups was a deviation in program 
design that stripped the PSU of its capacity to support local government and other 
local stakeholders effectively. 
 
13. The EA, the provincial line departments, and local governments did not have 
adequate management information systems that could properly track the program. The 
system developed by the PSU was also inadequate in generating the required periodic 
reports and in tracking the progress of the program with regard to disbursements or 
institutional changes.  
 

D. Consultants 

14. A total of $4.69 million was used to finance consultants to supplement the 
work of the PSU. The original estimated cost of consultants (as shown in the RRP, 
Appendix 11) was $8.89 million. The ADB consultant ended up preparing most of the 
terms of reference for subprojects because of insufficient sector expertise within the 
TAMA. The number of person-months contracted by the TAMA was below what was 
envisaged in the TA design, resulting in unsatisfactory productivity. However, the 
subproject consultants, recruited by both ADB and the TAMA, generally had strong 
technical knowledge in their respective sectors, and worked according to the terms of 
reference agreed to by the Government of Punjab to deliver high-quality inputs. 
Performance of consultants is therefore rated as less than satisfactory. During the 
period prior to the set-up of the TAMA, ADB’s TA administration inputs were 
substantial, as it recruited and managed 73 individual consultants, many of them 
identified by the PSU. 
 
E. Outputs 

15. The program was designed to contribute to three principal policy outcomes: (i) 
realigning intergovernmental relations to support devolved social services, (ii) 
rationalizing and setting minimum standards for social services, and (iii) strengthening 
public accountability mechanisms and promoting public-private partnership. 

 
16. In support of devolved social services, the program sought to strengthen 
devolved social sector planning and prioritization, including the restructuring of 
institutional and administrative arrangements for planning procedures. The provincial 
line departments, through a consultative process, were to prepare five-year strategic 
plans to be used as guides for the selected district government and TMAs in preparing 
their three-year rolling plans. To empower local government actors, the provincial 
government aimed to further devolve administrative and financial powers in line with 
the PLGO. The newly established provincial finance commission committed to 
developing and implementing an objective, transparent, and predictable performance- 
and need-based formula for conditional grants channeled to the local government.  

 



Design and Implementation 
 

5 
 

 

17. The Government of Punjab intended to develop minimum service delivery 
standards (MSDS) to target poor and vulnerable populations with the aim of 
rationalizing service delivery accordingly, with a focus on filling vacant positions with 
qualified candidates of both genders.  

 
18. Service delivery improvements were also pursued by strengthening 
accountability mechanisms, including making local government monitoring committees 
effective, enhancing citizen participation and information systems, increasing third 
party evaluation of development, and assisting provincial and local governments in 
preparing regulation and self-regulation of the private sector. Additionally, the 
Government of Punjab aimed to formulate policy on mechanisms to establish and 
strengthen public-private partnership. Finally, the local government worked to form 
partnerships with nongovernment organizations, community-based organizations, and 
community citizen boards to improve service delivery. 

 
19. The TA grant was aligned with the program goal, providing support under four 
output areas: (i) timely and effective processing of the devolved social services policy 
matrix, conditional grants, and capacity-building support; (ii) enhanced capacity of the 
Government of Punjab to take forward, on an ongoing basis, social sector policy 
development as specified in the policy matrix; (iii) increased capacity of local 
governments to plan, manage, and monitor social sector development; and (iv) 
increased capacity of communities to hold government accountable for service delivery.  

 
20. The combined partial outputs at each step formed the details of the program 
policy matrix, becoming the conditions for the tranche release for the respective year. 
The annual tranche releases derived from both OCR/DFID and ADF components of the 
financing, and were effected as follows: 
 

Table 1: Program Tranche Releases 
Tranche Release date ADF 

 
 

($ million) 

OCR/DFID 
budgetary support 

($ million) 

Total 
 
 

($ million) 
1st 26 December 2005 23.9 51.1 75.0 
2nd 21 November 2007 25.0 30.0 55.0 
3rd 2 June 2009 26.1 23.9 50.0 
Total  75.0         105.0 180.0 
ADF = Asian Development Fund, DFID = Department for International Development of the United 
Kingdom, OCR = ordinary capital resources.  
Source: Asian Development Bank. 

 
21. The above disbursement record is taken from the program presentations and 
varies slightly from that in the PCR. The scheduled disbursements were set for June of 
each year (2005, 2006, and 2007), but as the above table shows, the disbursements 
were considerably late, particularly for the third tranche. Several reasons are offered in 
the PCR: waning government commitment to the PLGO, limited PSU resources to 
manage a complex multi-sectoral program, and low local government capacity. 
Program interlocutors for the independent evaluation mission (IEM) added that the 
more difficult steps for the agreed outputs were placed largely in the third tranche 
conditions. The most difficult work therefore took place in the period when support for 
the PLGO at the provincial level, which was shaky from the start, was rapidly 
diminishing. 
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22. The policy matrix contained 35 policy actions to be complied with before 
tranche releases. In all, 29 policy conditions were met, five were deemed “partially 
complied with,” and one was deemed “substantially complied with.” Some of these 
actions were administrative in nature (e.g., generating memoranda of understanding 
with local governments for receiving program funds), but some were more challenging, 
including the preparation of guidelines, strategies for defining conditional grant 
formula, and service standards compendia. More difficult [actions] were the 
preparation of local government plans in accordance with a sectoral and three year 
perspective, the filling of vacant posts with proper staff and according to gender 
equality criteria, and the implementation of service standards.  

 
23. While the reporting of tranche policy actions shows high compliance, the 
quality of the outputs varies. Some, such as the public-private partnership strategy, 
seem to be robust, but a sampling of the district annual sector plans suggests that their 
quality is mixed, reflecting the initially low capacities of the local governments and 
supporting actors. Moreover, the list of delegated financial tasks indicates a limited 
understanding of the mode of devolution among provincial line departments. Program 
loan conditionalities have proven to be problematic, particularly if a checklist approach 
is used and the implementers approach the conditions in a perfunctory way. Given the 
program’s compressed time frame, some outputs were quickly cobbled together with 
significant involvement from the PSU itself, compromising the program’s quality and 
handicapping future steps contributing to institutionalization. 

 
24. For example, the notification and dissemination of a compendium of MSDS was 
used as verification for meeting the related tranche condition to indicate that the 
provincial line departments and local government were already starting to apply the 
standards. It should have been apparent at that point (and it is now more evident) that 
more capacity development was needed to ensure that the MSDS were understood, 
readily available in the local government offices, applied in planning as a basis for 
policies and budgeting, and used as key indicators of service delivery performance. 

 
25. A more complete summary of achievements is provided in Appendix 2, which 
will be referred to in later sections on impact and sustainability. 
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CHAPTER 3 

Performance Assessment 
 
 
 
 
A. Overall Assessment 

26. Overall, the program is rated less than successful. Regarding the core 
evaluation criteria, the program was rated less than relevant, less than effective, less 
than efficient, less than likely sustainable, moderate institutional development, and 
with moderate impact.  
 

Table 2: Overall Performance Assessment 
Criterion Weight 

(%) 
Assessment Rating 

Value 
Weighted 

Rating 

Relevance 25 Less than relevant 1 0.25 

Effectiveness 25 Less than effective 1 0.25 

Efficiency 25   Less than efficient 1 0.25 

Sustainability 25 Less than likely sustainable 

 

1 0.25 

Overall Rating  Less than successful  1.00 

Notes:  
1. Highly successful >2.7; successful 2.7>S>1.6; less than successful 1.6>PS>0.8; unsuccessful 
<0.8. 
2. From May 2012, the Independent Evaluation Department works with equal weight for all four 
subcriteria. 
Source: Independent Evaluation Department, based on the evaluation mission.  
 
B. Relevance 

27. The program was rated less than relevant. The program aimed to support 
ongoing devolution reforms under the PLGO. Federal and provincial governments 
undertook major initiatives to establish elected third-tier governments. Functions 
pertaining to thirteen service sectors of the provincial governments, including health 
and education, were devolved to district governments. TMAs took over many water 
supply and sanitation functions from predecessor local bodies. District and tehsil (town) 
level formations of provincial government service delivery departments—staff, facilities, 
assets—were transferred to create or bolster corresponding departments of local 
governments. 
 
28. Initially, budgeting, financial management, planning and monitoring, and 
evaluation capacities of the local governments were low and technical expertise was 
scarce, despite the transfer of some departmental staff. The local governments had 
insignificant revenues and depended on fiscal transfers from the provinces. Moreover, 
institutional and human resource capacities at the local level were inadequate to meet 
the new mandate. 
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29. At the provincial level, line departments needed to shift their roles to policy 
making, setting standards, providing technical support to local governments, and 
monitoring implementation. Additionally, micromanagement needed to give way to 
facilitating other actors to take a more active role through partnerships. It is not clear 
in the preparatory documents how ready the departments were to meet these 
challenges, but it was obvious that they needed additional support.  
 
30. The program design was relevant for its selection of technical interventions, 
which aimed to respond to critical constraints in local government planning, 
budgeting, financial management, monitoring and evaluation, and accountability. It 
also encouraged local governments to make the best of scarce resources by 
establishing partnerships with other local actors, and it sought to rationalize personnel 
management and focus service efforts on meeting clear service standards. These efforts 
are all building blocks of decentralized governance.  
 
31. At the provincial level, the program supported line departments to provide 
guidance to local governments while avoiding the micromanagement of the past. 
Participating provincial line departments were to identify additional powers that could 
be delegated to local government (in the spirit of devolution). Provincial sector policies 
were to be translated into five-year sector plans to improve predictability of financing 
and to provide a framework for local sector planning and budgeting of social service 
delivery based on local government priorities. Conditional grants to local governments 
were formulated to give predictable funding and to incentivize local governments in 
institutionalizing good practices in planning, budgeting, implementing, and monitoring 
service delivery. TA and capacity building support was provided to help the provincial 
line departments roll out five-year sector planning. Supporting this role transition of 
the provincial government is central to any devolution effort. 
 
32. The program did not adequately meet certain requirements for the successful 
devolution of social services. In particular, more emphasis should have been given to 
community and stakeholder involvement, which could have been more closely linked to 
the awarding and utilization of conditional grants. Beneficiary involvement in the 
facility level committees and local government monitoring committees required much 
more capacity support than was provided. A wider involvement of civil society, through 
educational efforts or social accountability mechanisms, could also have been a feature. 

 
33. The program design did not include a robust monitoring and evaluation 
framework. It lacked a complete baseline and required evaluators to conduct surveys to 
update the performance indicators at the end of the program, which was not done. In 
some cases, these performance indicators encompassed service outputs and outcomes 
that were not directly supported through the program interventions. The design flaws 
were difficult for the monitoring and evaluation consultant to correct. In addition, 
mobilization of the local government monitoring committees was politically motivated. 

 
34. The generally poor program results suggest that the program was not fully 
relevant. Although it contained many devolution elements, it was not attuned to the 
larger political and institutional context. The inadequate diagnostic analysis at 
preparation allowed the design team to assume that there was sufficient political and 
institutional support to execute the program as designed, and they did not take into 
account provincial government resistance to the federally imposed devolution plan. The 
program design needed to account for the different degrees of institutional readiness 
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and to more readily identify risks and adjust program features accordingly (e.g., time 
frame, provincial line department participants, and locus of interventions). 
 
C. Effectiveness 

35. The program is rated less than effective. The first policy outcome related to 
conditional grants to increase fiscal space and the provision of institutional 
strengthening support to newly created local governments for their heavy mandates 
under the PLGO and post devolution provincial line departments. Program outputs 
supported provincial line departments’ five-year plans and local governments’ annual 
sector plans10

 

 and facilitated the transfer of administrative and financial authority and 
critical staff from provincial line departments to local governments. The effectiveness of 
program outputs in achieving expected outcomes and contributing to expected 
impacts was diminished by underutilizing TA.  

36. Evidence-based policy-making and budgeting required expanding institutional 
capacities to process supply- and demand-side information with regard to program and 
finance service delivery. The design and implementation could have been more effective 
with participatory inputs to planning, budgeting, and oversight of social service 
delivery. The program provided building capacity training to local and district 
government staff to help them plan and prepare the annual sector plans, shifting away 
from a scheme sectoral approach. However, post-program, the district governments 
switched back to the annual development plans (scheme-based). District education 
departments are no longer preparing annual sector plans as these were for ADB’s use 
only. The health department is preparing three-year plans, but these do not integrate 
all sources of funds. The demand side of the program also shows poor results. With the 
setting aside of the PLGO, structures such as the district monitoring committees no 
longer exist. 
 
37. The second policy outcome related to service delivery standards. Program 
outputs corresponding to this outcome were limited in scope, with only health 
standards persisting in some form. According to the government, education standards 
have been prepared and are being implemented in phases. However, this is not 
attributed solely to the program support. Rather, it relates to quality aspects of service 
delivery that are typically harder to ensure, maintain, monitor, and improve. The TA as 
well as participatory activities should have been designed to identify issues of quality in 
service delivery, search for benchmarks, good practices, and beneficiary perspectives to 
develop service delivery standards. Mechanisms to ensure compliance with standards 
by service providers, institutional arrangements to finance and enforce the adopted 
standards and regulate service delivery, and formal and community oversight of 
observance of minimum standards should have been designed and implemented to 
ensure effectiveness of the program toward this outcome. 
 
38. The third policy outcome related to public accountability and promoting public-
private partnerships through a partnership strategy. This policy option has progressed 
post-program, but macro-level partnerships between local governments and 
community-based organizations were never sufficiently nurtured, in part because of 
provincial and local government resistance to spreading the local government budget 
to include these bodies as project executing agencies. Especially challenging outputs 

                                                
10  The annual sector plan aimed to introduce and replace a scheme approach based on an annual 

development plan. 
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were clustered toward the end of the program, making their achievement particularly 
difficult. 
 
39. In contrast to the Sindh DSSP, by 2004 there were several development 
partners in Punjab supporting the Government of Punjab in the sectors of interest. The 
program recognized these partners, although belatedly in the case of education. The 
PSU sought to extricate itself from that commitment, but ADB advised the PSU to stay 
the course. The PSU therefore sought to complement the existing and significant 
support, accounting for the program’s relatively small expenditure in education (17% 
of the ADF loan), which was allocated to only 12 districts and which focused on special 
education. Similarly, only TMAs that had yet to receive water supply and sanitation 
support were selected. The broadest support was found in the health sector, where 
practically all districts received assistance. 
 
40. Having to negotiate a niche in the education sector and having been provided 
with a low level of support reduced the effectiveness of the intervention in that sector. 
Furthermore, the assessment is made difficult by the inability of the IEM to obtain 
information on the expenditures in education. For those reported, it is difficult to 
conclude if the investments are being used as expected (e.g., upgraded girl’s schools in 
Punjab). Also, the filled positions in education were still unknown as of the end of the 
program. 
 
41. The program midterm review report notes that the management information 
system improved in getting data to the provincial level, but that "the district education 
departments do not use the data or primary analysis generated from the district 
monitoring officer reports to carry out planning, resource allocation or adoption of 
management solutions to solve any problems or resolve any issues highlighted through 
them, other than the responses solicited in the committee meetings.”  

 
D. Efficiency 

42. The program is rated less than efficient. The PSU was focused on complying 
with the policy matrix and three tranche releases. The late recruitment of the TAMA 
caused a delay with the second tranche release, and the program monitoring unit had 
a limited number of staff to monitor the tranche release conditions.  
 
43. The absorption of tranche funds by the local governments was hampered by 
their low capacity in terms of technical expertise and gaining understanding and 
approval from elected bodies. More upfront advisory TA would have been necessary to 
increase the capacity and ability of the local governments to make the best use of the 
resources.  

 
44. The incomplete use of the released funds through the conditional grant 
mechanism also reduced the output achievement. The partial use of the TA grant also 
meant that opportunities to produce more meaningful results were foregone. That the 
local support groups were not established also undermined how the conditional grant 
and TA resources could be gainfully applied. 
 

E. Sustainability 

45. The program is rated less than likely sustainable. Even before the program 
ended, the provinces had regained discretion (and the constitutional right) to shape 
their local government system. This changed intergovernmental dynamics, as seen in 
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the last two years of changes to the provincial local government offices. The situation is 
now difficult to ascertain or predict; the PLGO has been legally set aside (though its 
features are maintained in practice), but a new and stable local government framework 
has yet to be shaped. Local government operates only with an executive arm (but 
without the Nazim, an elected chief executive). Due to lack of organization, 
stakeholders do not participate in local government structures, and citizen community 
boards are not functional or are in limbo. Formerly elected officials in local government 
still try to find a voice through nascent local government associations, but these are not 
very active, even with assistance from the Devolution Trust for Community 
Empowerment. These political and policy dynamics mean that many of the efforts 
made by the program are no longer relevant or useful (see the achievements and 
sustainability summary in Appendix 2).  
 
46. Regarding the program purpose of strengthening devolved social services, the 
Government of Punjab intends to fashion new devolved institutional arrangements, but 
the specifics are still uncertain and a new act will likely only pass after the national and 
provincial elections; elected local government might be restored by 2014. As in the case 
of Sindh, the process of policy development is not transparent and inclusive of key 
stakeholders at this stage.  
 
47. In technical terms, the preparation or quality of the local government plans is 
unlikely to be sustained since the program provided direct support and quality control, 
rather than working through the departments to strengthen them in providing this 
technical backup. 
 
48. The citizen community boards and community-based organizations could have 
been a strong force in supporting the program and devolution in general but, as 
interlocutors noted, they too often became a politicized and manipulated vehicle. 
Hence, they were not given sufficient provincial or local government support to 
become significant partners to local governments, and funding was not raised to levels 
specified by the PLGO (or the targets set by the program). Both the local governments 
and the province seemed resistant from the start to building them up. When the local 
government system crumbled, the citizen community boards and community-based 
organizations were not prepared to press for beneficial structures and practices. 
 
49. Beyond the project-based linkages to citizen community boards and 
community-based organizations, the program contained little engagement of civil 
society. The program was therefore unable to draw upon broad support to maintain 
the key provincial and local government actors’ commitment to working with civil 
society. However, some links between philanthropic organizations (e.g., Patient Welfare 
Organization) and local government remained evident. 
 
50. Portions of the intended reforms have persisted and have had an increasing 
impact, including the application of MSDS to health. These were subsequently nurtured 
through the Punjab Millennium Development Goals Program (Subprograms 1 & 2).11

 

 
The increased exposure of provincial and local government actors to public-private 
partnerships may also serve to make government more receptive to the growth of these 
arrangements in the future.  

51. Most of the substantial tranche actions were connected to the third tranche. 
                                                
11 ADB. 2008. The Report and Recommendation of the President to the Board of Directors. Proposed Program 

Cluster and Loan for Subprogram 1 for the Islamic Republic of Pakistan: Millennium Development Goals 
Program. Manila. 
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With the local government system crumbling at the time, it was difficult to make 
progress on these tranche actions, and to some extent they were supported only to the 
extent of triggering the final tranche. Thereafter, the system did not aggressively 
continue with the reforms, although the program did its best to keep the efforts alive. 
For instance, some administrative and financial powers related to the PLGO 2001 were 
still delegated even as the PLGO itself was being reconsidered (and was eventually 
thrown out). 
 
F. Institutional Development 

52. The institutional development is rated moderate.12

53. As a result of the missing up-front analysis, there is no institutional baseline 
describing practices, such as interdepartmental coordination, financing and planning 
approaches at the local government level, the degree and forms of technical support to 
local governments, data systems, and reporting and monitoring systems that could 
have been a sound basis for designing specific institutional strengthening interventions 
and measuring their progress. 

 In the preparatory work for 
the program, there do not seem to have been diagnostic studies that would pinpoint 
reform blockages or define the institutional changes that would need to occur for the 
reforms to be realized. The efforts lacked rigorous capacity development assessments. 
Departments were generally left to list their capacity development needs, and these 
were not cast in a plan that related to desired institutional changes. 

54. The project was originally to be executed by the health department, but the 
ADB Board rightly questioned this arrangement since the project supported several 
sectors. The Planning and Development Department was subsequently chosen as the 
EA. This flawed initial anchoring approach is an indication of the weak institutional 
assessment conducted at the preparatory stage of the program. 

55. The program was a minor player that struggled to find its niche in the 
education sector, which was dominated by a World Bank-funded program. The 
Department of Education was therefore not heavily vested in the program. In addition, 
the Public Health Engineering Department was also not proactive, with only the Health 
Department participating in a meaningful manner. Therefore, the departments were 
not affected by the program in terms of changed structures, procedures, and practices. 

56. The midterm review lists 19 local government training workshops that took 
place between May 2005 and April 2007, largely covering planning issues. While the 
workshops contributed to increased planning knowledge and skills, these skills are no 
longer relevant, as the conditions that had been anticipated in the program or in the 
PLGO no longer exist. 

57. The program documentation does not include any program strategy that 
makes explicit its institutional development approach. The program interlocutors 
conveyed to the IEM the importance of changing attitudes and supporting change 
management, but there was no capacity development or communication strategy that 
was designed to address these fundamental points. It is also not clear what mix and 
interaction was anticipated between the possible levels of capacity development 
interventions (individual, organizational, system).  

                                                
12 IED Guidelines for Preparing Performance Evaluation Reports for Public Sector Operations delineates the 

following criterion ratings for institutional development and impact: substantial with a rating of 3, 
significant 2, moderate 1, and negligible 0.  
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G. Impact 

58. The program impact is rated moderate. The support provided by development 
partners, including ADB, to the Musharraf devolution plan was not sufficiently critical, 
glossing over the political dynamics that were working against the development of a 
sustainable system of local government. The program preparation did not foresee the 
political and policy risk entailed in the support provided. The impact of the program 
was therefore reduced by provincial resistance (and sometimes local government 
resistance) experienced during its implementation and by the disruption in the local 
government system that occurred over the life of the program. 
 
59. The program likely resulted in some positive impact, particularly in terms of 
service outputs and outcomes related to the MDG targets in Punjab. The design and 
monitoring framework in Appendix 1 indicates some improvements achieved toward 
the MDGs in education and health, and the overall status of MDGs in Pakistan is in 
Appendix 3. The program documents indicate that close to $50 million from the ADF 
loan flowed into the conditional grant mechanism, which was then on-granted to local 
governments to build health centers, schools, and water supply systems. The IEM notes 
that some of these expenditures are likely to yield benefits for years to come, 
particularly in health and education. For instance, the free birthing services in 
Gujranwala supported by the program will likely be reflected in improved maternal 
mortality rate and infant mortality rate indicators.13

 

 The positive results shown so far 
are likely to spur local governments, and the province, to continue to fund the services, 
although their sustainability remains in question. There are no reports available to show 
how other investments fared, but there is no reason to think that the performance is 
any worse than in the for-fee birthing services system. 

60. In the midst of many simultaneous projects, it is difficult to distinguish the 
program’s impact.14

 

 Its institutional impact is also difficult to discern due to the lack of 
sustainability. The design and monitoring framework (Appendix 1) highlights some 
improvements in health, education, and water and sanitation indicators, but does not 
flesh out institutional indicators and targets. 

61. The use of the program design and monitoring framework is also hindered by 
other weaknesses, including the lack of a complete baseline for the indicators in the 
program framework. Also, the program design fails to link the interventions of the 
program closely with the service output and outcome indicators. While the Government 
of Punjab prepared a government completion report, the Government of Punjab and 
the PSU did not gather data before closing to show what the progress in the indicators 
had been. Also, the magnitude of the program investment was modest compared to 
the total resources available in the sectors of interest. 
 
62. The RRP did not make explicit that the program, together with other reform 
programs, engendered an increased openness to change in the departments involved. 
The program also resulted in an increased capacity to manage donor supported 
programs and an enhanced potential of managing change. Whether this greater 

                                                
13  The IEM visited a headquarters hospital and basic health unit clinic in Gujranwala district in February 2012. 
14 ADB also simultaneously financed the following projects: Punjab Community Water Supply and Sanitation 

Sector Project ($71.4 million, 2003–2007); Southern Punjab Basic Urban Services ($49.2 million, 2004–
2009); Southern Punjab Basic Urban Services ($128.6 million, 2004–2009); and Reproductive Health Project 
($240 million, 2003–2009). Including the Punjab Education Development Policy Credit from the 
International Development Association, a total of $400 million was provided to support education reforms 
from 2004 through 2007. 
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openness and capacity will result in progressive reforms cannot yet be determined, but 
the challenge of crafting a new local government act will put that to the test. It is 
encouraging that Punjab Province is supportive of having the Ministry of Inter-
ministerial Coordination (a national platform) facilitate all provinces in crafting local 
government acts that converge and make the most of what has been learned. 
 
63. The PSU ex-officers indicated that there was unrealistic ADB expectation that 
the program could proceed despite the fast-changing political dynamics that began in 
November 2007 when local government funding was frozen following the suspension 
of the PLGO. The IEM concluded that the program was not sufficiently connected with 
decision makers (at the provincial level, including the senior level government officials 
and politicians) in a way that could have countered or abated the efforts to undermine 
local government and the program. 
 
64. The conditions of the third tranche were difficult to meet as support for local 
government and the program waned among provincial and local governments. Key 
supporters became less committed and questioned the program activities, which had 
lost the basis of their reform value and had instead merely become necessary steps in 
fulfilling the conditions of the third tranche. The program was not able to slow or 
influence the forces that were undermining its sustainability and impact. If the program 
is to be successful, it needs agents of change in the government, and they must be 
highly placed. 
 
65. When the PLGO was set aside in 2008, the program steering committee should 
have discussed how the program could adapt to make the best of the situation. There 
is no record to show that this happened, indicating a lack of ownership and 
commitment and perhaps rigidities in the modalities employed by ADB. The PSU had 
asked the ADB to consider changes to the policy matrix to alleviate the back-end 
weighting of the third tranche conditions, but was rebuffed. The PSU and the 
government in general considered the ADB stance on policy matrix changes rigid.15

 
  

                                                
15 In March 2012, IED received comments on the draft report from the Punjab government, which stated that 

“the ADB’s performance is rated as ‘less than satisfactory,’ whereas the EA and the PSU think that it was 
definitely better than this. However, ADB’s performance still gets rated as much better than the PSU’s. The 
Program did its best to generate TA needs and to convert them into something result-oriented all along. 
When large enough demand for TA outputs was created, ADB and DFID did not concur. This was the 
replication of the SPU, Faisalabad model that was the project funded by DFID and hailed as a regional best 
practice.” 



 

 

CHAPTER 4 

Other Assessments 
 

 
 
 
A. ADB and Executing Agency Performance 

66. The performance of ADB is rated less than satisfactory. The program 
implementation was negatively affected by frequent changes in the program officers 
overseeing the program at the start of the implementation and irregular review 
missions and follow-ups by ADB. The midterm review was conducted late—about a 
year before the loan was closed—rendering it unable to address some of the 
implementation issues, update the program assumptions, and propose corrective 
measures. ADB delegated the administration of the program to the Pakistan Resident 
Mission, where its implementation was overseen by the Education Specialist. However, 
the scope of the program required more inputs from ADB specialists to ensure its 
success. 
 
67. The performance of the Planning and Development Department (the 
designated EA) is rated less than satisfactory. The EA was responsible for setting up the 
PSU to deliver program outputs.  Given the large number of provincial line 
departments, district governments and TMAs involved in program implementation, the 
performance of the EA and the PSU in ensuring compliance with policy actions for each 
tranche was substantial. 

 
68. The performance of the EA and the PSU in utilizing the TA component was 
constrained by the delayed engagement of the TAMA. ADB was responsible to oversee 
the TAMA, but the Government of Punjab and the program—direct users of the TA—
could not create enough demand for TA outputs. 

 
69. The lack of ability to track and analyze conditional grant fund utilization was a 
major shortcoming in the performance of the EA. 

 
B. Technical Assistance 

70. The policy actions in the program policy matrix also need to be seen in the 
context of the accompanying TA. The TA was expected to furnish 42 months of 
international and 4,000 months of domestic consulting services. Of the $20 million 
DFID grant, $5,651,145 (28%) was utilized. The TA suffered from delays in its start, 
with staff only fielded from December 2006 until its close in June 2010. Bridging the TA 
from DFID was necessary to cover the early period of the program. Leadership changes 
in the TAMA further slowed implementation, reducing the range and depth of outputs. 
 
71. The TA was essential in supporting the Government of Punjab in meeting policy 
actions in the policy matrix, allowing for tranche disbursement. The preparation of the 
local government plans and MSDS are notable outputs that relied largely on the inputs 
of the TA. But the TA also generated a number of other assessments, studies, and 
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proposals that went beyond the strict scope of actions found in the policy matrix. The 
PSU ex-officers did not have full information on the utilization of these outputs, but 
they opined that some follow-up is underway in some cases, and they were convinced 
that most had been appreciated by their target audiences. A notable example cited is 
the TA contribution to the draft legislative framework for the Punjab Healthcare 
Commission Act, passed in the Punjab Assembly in 2010.  
 
72. Although the interlocutors and ADB completion reports indicate that the TA 
provided was too large to be absorbed, the IEM notes the difficulties are better 
explained not by the size of the TA, but by the program’s limited time frame. Moreover, 
the TA was facing a political and institutional environment that was increasingly 
unfavorable to the form and process of the devolution policies being applied. 
 
73. The TA got a late start due to lax recruitment and management activities, and 
the TAMA did not meet expectations with regard to working intensively and for a long 
period. Even so, the PSU remained dedicated in the face of an enormous workload and 
great uncertainty, moving forward with the interventions and achieving the tranche 
conditions even as the political context became unfavorable to devolution.  
 
74. The IEM believes that in view of the technical nature of the challenges, the 
technical assistance management, principally the PSU, was under-resourced. The PSU 
was not assisted by the planned local support groups since these were never activated, 
it had fewer staff than its Sindh DSSP counterpart, and it did not gain junior level 
consultants to assist in closing tasks until the program’s final months. 

 
75. Compared to similar structures in similar programs elsewhere (see Box 1), the 
resources provided were mismatched to the scope, workload, and technical complexity 
of the program. 

 

 

Box 1: Support Structures for the Local Governance and Community Development 
Program in Nepal  

 
The  Local Governance and Community Development Program (LGCDP), a four-year multi-
donor supported program of the Government of Nepal (with ADB providing the largest 
development partner portion), channels nearly $400 million of performance-based grants to 
local government, and complements this with a project control unit with TA worth $6 million, 
a capacity development fund of $25 million, a social mobilization allocation of $17 million, 
and a communication budget of $2.4 million. The project control unit for this complex 
program with seven difficult reform outputs was led by seven senior officials of the Ministry of 
Local Development. The LGGCDP is twice as large as the DSSP, but the population served is 
much smaller. The comparison suggests that the design of the DSSP support unit and its 
resources was mismatched to its scope.  
 
Source: Government of Nepal, Ministry of Local Development. 2008. Local Governance and Community 
Development Program. Program Document. Kathmandu. 
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CHAPTER 5 
 

Issues, Lessons, and Follow-
Up Actions  

 
 
 
 
A. Issues 

76. Program lending where the focus of reforms is on capacity development. The 
use of program lending may not have been suitable. The program was designed in 
2004, three years after the devolution reforms had been launched. By the time the 
program was underway in 2005, most of the implementing rules and guidelines had 
been generated to make the PLGO operational. While the framework was not yet fully 
elaborated, it lacked a capacity development effort that allowed actors to effectively 
play the new roles, assuming, of course, that there was enough buy-in among actors to 
realize the intent of the new framework.  
 
77. The program was a capacity development effort to induce provincial and local 
governments to apply the reformed framework, and it required ample support to 
institutionalize the system and make it operational. Program lending may be suitable to 
encourage a country to embark on new policy directions, but it seems less suited to 
demarcate specific capacity development measures needed in the implementation of 
agreed reforms. That is a less predictable process that requires some flexibility and 
responsiveness. 
 
78. ADB may have had better success with a stand-alone TA loan or a TA loan tied 
to an investment loan (that would have covered a five-year period at a minimum – see 
point below). However, these modalities would have needed to be designed taking into 
account the prevailing political context. 

 
79. Too narrow a time frame to achieve the program outcomes. Closely related to 
the above point on choice of modality, the IEM concurs with the PCR and the TA 
completion report16

                                                
16 ADB. 2010. Technical Assistance Completion Report: Punjab Devolved Social Services Program in Pakistan. 

Manila. 

 that the time frame for the program (only two years between the 
first tranche and the third tranche) was too narrow to allow for significant absorption 
of the TA in view of the starting capacities, inception challenges, and overall political 
context. The narrow focus on meeting tranche conditions worked against a responsive 
approach that could have infused quality and enhanced the chance of 
institutionalization. Experiences with devolution processes elsewhere since 1990s 
suggest that considerable time is needed to bring about reform and institutional 
strengthening (see Box 2 on the case of the minimum service standards in Indonesia). 
These efforts can often benefit from even greater resources than those offered in the 
program TA, suggesting that the program TA was not too large relative to the reform 
task, but rather that the actors were not ready or willing to absorb it in the time frame 
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Box 2:  A Decade of Development of the Minimum Service Standards in Indonesia 
 
Indonesia’s national commitment to minimum service standards for basic services began with 
reforms enacted in 1999, but it took until 2005 before concept development and piloting 
resulted in government regulation. Thereafter, a great deal of capacity development ensued 
for ministries and local governments, supported by several donors. Ministries have now 
refined their sets of minimum service standards, and while not perfect, they are becoming 
more operational. Database systems are being strengthened to focus on the minimum service 
standards and reporting and performance systems are also being adjusted to reflect the 
centrality of minimum service standards. Costing and budgeting on the basis of minimum 
service standards is a recent focus of capacity development. The thorny issue of financing, 
and how quickly local government must meet the standards, remain hot issues. Proposals for 
providing national incentives in local government transfers for performance on minimum 
service standards are now being floated. More than a decade after their birth, the minimum 
service standards are only now becoming more widely known, accepted, and used. It is 
encouraging that universities are increasingly orienting their work around the minimum 
service standards and that civil society organizations and citizens are starting to assess and 
claim services on the basis of minimum service standards.   
 
Source: Independent Evaluation Mission. 
 

of the program. The implication is that more time is needed, ownership must be 
ensured, and program management must be improved.  

 
80. The capacity development measures that are necessary in a devolution effort 
can rarely be fully anticipated or scheduled, and they cannot be compressed in a three 
year timetable. For example, the current support to the provincial government offered 
in Khyber Pakhtunkhwa Province by the Deutsche Gesellschaft für Internationale 
Zusammenarbeit is expected to run for 10 years, and commits about $40 million over 
this period.  
 
81. In view of the implementation challenges mentioned above, it is impressive 
that all three tranches were released. The hard work of the PSU certainly has much to 
do with this achievement, but the acceptance of plans and notifications for proof of 
“implementation” also made the fulfillment possible (e.g., for MSDS, delegated 
authorities). This flexible treatment, however, does little to support the effort toward 
robust institutionalization and sustainability. 
 
82. ADB should have considered a modality that would allow it to accompany the 
partners through a time frame that is commensurate with the capacity development 
that is required. A five-year period would have been a minimum requirement for 
meaningful change, and a 10-year period would have been more reasonable. ADB will 
need to use suitable modalities if it wishes to effectively enter these policy fields. 

 
83. Reading the political context. The program was significant in size and scope, 
and together with the already launched Sindh DSSP, it lent early legitimacy to the 
Musharraf regime’s devolution initiative. Whether the devolution initiative deserved to 
be supported, in view of the autocratic nature of the regime and its top-down 
imposition of this policy, was not addressed in any of the program documentation. The 
program preparatory TA only cited financial, managerial, and technical capacity risks 
with regard to local governments, adding that at the provincial level there were some 
voices that were not in favor of the local government system. It failed to recognize the 
large risk the political and policy environment posed to the program. The analysis 
needed to acknowledge the severity of the risk and its implication for sustainability. The 
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fact that provinces were slated to take back jurisdiction over local government by 2009 
did not make an impression on the design team; it should have been a sobering 
realization. 
 
84. That the program failed to draw any lessons from the early design and 
implementation of the Sindh DSSP is also of concern. This is all the more puzzling in 
view of the existence of the federal Decentralization Support Program. Also, Technical 
Assistance to Pakistan for Coordination of Devolved Social Services Programs was 
launched in mid-2004, which was dedicated to the coordination between 
decentralization programs financed by the ADB.17

 
 

85. The preparatory work for the program would have benefited from diagnostic 
work with a political economy perspective, specifically a political and policy assessment. 
The assessment would have been crucial to risk identification, allowing the design team 
to dig beneath the statements of support and ownership voiced by some provincial 
officials.  
 
86. As in the case of Sindh, it is not evident that any senior politicians or 
bureaucrats took a leadership role in pushing for the success of the program. Without 
visible and influential champions, it becomes more difficult to gain the cooperation of 
reluctant or uncertain actors. 
 
87. Risk management during the design stage. Had the design team been more 
attuned to the risk faced by the program, it would have been appropriate to 
preemptively decide whether the assessed risk was too high to proceed (as was decided 
by the Canadian International Development Agency in the case of its provincial 
proposal under design in 2005 and 2006). 
 
88. To mitigate the risk in the event of proceeding with the program, the following 
methods could have been examined (offered by interlocutors and the IEM): (i) 
undertake rigorous institutional analysis to assess the nature and magnitude of the 
challenges; (ii) extend the program scope to cover the duration of the provincial 
government’s term (which means entering in the early days of a new government, and 
extending into the next one if needed based on a phased and conditional approach); (iii) 
proceed with only those departments that show leadership, ownership, and demand; 
(iv) orient the outcomes and outputs to those elements of the PLGO that are widely 
supported and likely to be sustained; and (v) focus on the role of the province since the 
investment will be relevant regardless of what form the local government system takes. 

 
89. Midterm program adjustment. The impact and sustainability of the program 
was threatened during implementation when provincial and local government officials 
reacted to local political events and reduced their interest and level of participation in 
devolution. In response to these new circumstances, there was no internal assessment 
or program adjustment, perhaps due to the rigidities of the policy matrix and the 
forced alignment of the TA to the tranche conditions. 
 
90. Supporting devolution in a comprehensive and balanced way. The program, as 
complex and ambitious as it was, lacked elements or emphasis that international 
experience has shown to be necessary to successfully devolve. The program emphasized, 
or covered in some way, the following elements: 

(i) further delegation of authority; 

                                                
17 ADB. 2004. Technical Assistance to Pakistan for Coordination of Devolved Social Services Programs. Manila  



20 Pakistan: Punjab Devolved Social Services Program 
 

Box 3: Missing or Weak Elements in the Devolved Social Services Programs 
 
When viewed against emerging international good practices in decentralization, the program 
was lacking or missing the following elements: 

(i) citizen education and civil society accountability mechanisms; 
(ii) internal government auditing and supervision of local government; 
(iii) local revenue assignment and revenue mobilization at the local government level; 
(iv) nurturing of local government associations; 
(v) provincial government role redefinition, resizing, and skill shift; 
(vi) provincial assemblies and elected officials preparation to support devolution 

policies; and 
(vii) a provincial capacity development strategy to pursue all of the elements. 
 

Source: Independent Evaluation Mission. 

(ii) planning; 
(iii) financing; 
(iv) delivery through community groups and public-private partnerships; 

and 
(v) development of service standards. 

 
91. Box 3 indicates the additional elements that needed to be enacted to make the 
program successful. It is difficult to achieve the program outcomes in a significant and 
sustainable way if elements are missing or weak. The program itself need not have 
included all of these elements—it was quite burdened as designed—but if the elements 
were not in the program, they needed to be seen in government initiatives and the 
support provided by other donors. It does not appear that development partner 
support of a significant magnitude was in place to help enact these elements. Not 
having these elements to accompany the program raised its risk of failure at the 
purpose level, yet their relative absence was not flagged in the design stage.  
 

 
92. The content gap may point to the need to have international technical expertise 
at crucial points in the program. Very few person-months of international expertise 
were planned or activated. In the view of the IEM, the limited “embeddedness” of 
devolution within provincial organizations and assemblies and the low level of citizen 
awareness and support for devolution and local government made it more likely that 
the local government system would be easily swept aside by the provinces post-
program. 
 
93. Fiduciary risk. The third tranche of the ADF loan, amounting to $25 million, was 
released but not channeled to the local government in the conditional grant 
mechanism that had been established for the program. Hence, it remains unaccounted 
for as required by the program loan agreements. The ADF funding channeled in the 
form of conditional grants give local governments wide discretion, but their utilization 
must be accounted for by the provincial governments and ADB in a format that was to 
be agreed upon by the Government of Punjab and ADB. While there was some 
reporting to ADB on the utilization of the first two tranches, the third tranche was not 
properly accounted for. This gap opens up considerable fiduciary risk since 
expenditures might not be directed following the program focus and target groups. 
The Punjab government indicated in its feedback 18

                                                
18 On 27 February 2012 IED received an email from the Punjab Government stating that “it would channel the 

funds to the local governments once the new elected local governments system is restored.” 

 to the draft PPER that it would 
channel the funds to the local governments once the new elected local governments 
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system is restored. However, the Punjab government did not indicate what happened 
to the third tranche funds. It is possible that the funds may have already been 
channeled to local governments through a different mechanism following the 
dissolution of elected bodies. If this is the case, it is especially important to have a 
system in place that ensures that all funds had been accounted for, as stated in the 
program objectives. 
 
94. Monitoring and evaluation framework for the program. The framework 
contains sets of indicators related to the programs goals, purposes, and outputs. It is 
generally understood that a program will have considerable control over outputs, but 
only contribute to outcomes and impact level indicators. Even so, the outcome and 
impact indicators must be closely related to the interventions selected for the program. 
This is not consistently the case for the program. Moreover, the baseline data of the 
program was not properly compiled, making impossible a before and after comparison.  
 
95. When several modalities are mixed into a program, there is a need to 
differentiate the indicators for each modality and to recognize common indicators to 
generate a clear approach to validation, evaluation, and the PCR.  

 

B. Lessons 

96. Ensure that lessons learned in previous efforts are properly understood and 
taken into account when developing related initiatives. 
 
97. Ensure sufficient ownership and strong leadership from key members of the 
elected and executive bodies of the partner government. 
 
98. Undertake a rigorous institutional and policy environment assessment as part 
of preparatory work, with a political economy perspective that brings out formal and 
informal dynamics and incentives. 
 
99. Specify the measures for reducing risks, and design the program accordingly. 

 
100. Allow a time frame for preparation and processing of loans by ADB operations 
staff that is commensurate with the complexity of the loans. 
 
101. ADB should ensure program modalities are flexible and adaptable enough to 
respond to changing circumstances to maximize outcomes. 
 
102. The design of high risk institutional development programs should be less 
ambitious and should be linked to areas that already have political and policy support.  
 
103. In closing program files, ADB should ascertain the use of funds, and if funds 
have yet to be channeled to their intended uses, act in accordance with the degree of 
fiduciary risk entailed.  
 

C. Follow-Up Actions 

104. The IEM recommends to the Central and West Asia Regional Department to 
follow up with the Government of Punjab to obtain the third tranche utilization 
documents. 
 



22 Pakistan: Punjab Devolved Social Services Program 
 

105. The IEM concurs with the program PCR that it is worthwhile to undertake a 
special study in the social sectors. IEM suggests this should cover all relevant devolution 
and local governance initiatives over the last decade: devolved social services programs, 
decentralized sectoral projects, and the Sindh Cities Improvement Program. The study 
should feed into the country assistance performance evaluation to influence future ADB 
support of local governance. 
 
106. Develop a diagnostic approach that elaborates and mitigates political and 
policy risk for preparatory work in governance support. 
 
107. Subsequent ADB support that aims to partner with any provincial government 
needs to be specifically tailored and should take into account the new functions 
bestowed to provinces by the 18th amendment, including reacquired jurisdiction over 
local government systems. 
 
108. The 18th constitutional amendment, enacted in April 2010, has shifted 
legislative and executive authority from the federation to the provinces. Consequently, 
17 federal ministries—including health and education—are to be devolved to the 
provinces. The transition, however, has been impeded by issues surrounding the 
transfer of federal employees, the creation of regulatory functions, and transition-
enabling legislation by provinces. Provincial service delivery planning and financing are 
affected by the financial constraints and, with the exception of vertical federal 
programs in health, the provinces are expected to finance the newly delegated 
functions. However, the latest revision of the formula for the distribution of federal 
resources was done for the 7th National Finance Commission Award in 2009. The 
financial impact of the 18th amendment is likely to strain provincial finances and, 
combined with uncertainty surrounding local governments, will contribute to the risk 
of further deterioration to social services delivery.   
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APPENDIX 1: DESIGN AND MONITORING FRAMEWORK 
  

Design Summary Performance Indicators and Targets 
(2005–2008) 

PPER Update  
(2011) 

Goal 
 Achieve progress on 
MDGs related to 
poverty, gender, 
education, health, and 
water and sanitation 

 
•Literacy of population aged 10 years 
and above increased from 47% to 60% 
 
•Infant mortality rate fell from 82 to 
65 per 1,000 live births 
 
•Total fertility rate fell from 4.66 to 
4.0 

 
60% (MICS 2010/11) 
 
 
82 per 1,000 live births (MICS 2011);  
77 per 1,000 live births (MICS 2007/08) 
 
3.6 (MICS 2011)  
 

Purpose and Program 
Objective 
Strengthen devolved 
social services for more 
equitable, efficient, 
and sustainable 
delivery of social 
services in line with 
PLGO 

Quality and Effectiveness 
1. Proportion of deliveries conducted 
by trained health professionals 
increased from 24% to 32%  
 
2. Proportion of antenatal care 
increased from 40% to 50%  
 
3. Literacy of population 10 years and 
above with primary education 
increased from 40% to 47% 
 
Equity and Access 
4. Increase in the proportion of lowest 
income quintile accessing services by 
20% over baseline  
 
5. Increase toward 100% for gender 
ratio at BHU access  
 
6. Proportion of fully immunized 
children 12–23 months increased from 
51% to 65% in rural areas  
 
 
7. Female GER for primary (5–9) 
increased from 70% to 75% and for 
middle (10–12) from 45% to 50%; 
enrollment of handicapped children 
increased by 20%  
 
 
8. Family planning services for married 
women 15–49 years increased from 
15% to 20%  
 
9. Improved water source increased 
from 94% to 96% 
 
Efficiency 
10. Increase in bed-occupancy rates by 
20% from baseline  
 
11. Increase in per-capita utilization of 
health facilities by 20% from baseline  

 
Proportion delivered by skilled health 
worker 59% (MICS 2011) 
 
 
Ante-natal care 74% (MICS 2011) 
 
 
Literacy rate for 10 years and above is 
60% (PSLMS 2010/11). 
 
 
 
[baseline not known] 
 
 
 
[baseline not known] 
 
 
58% (PSLSMS 2010/11)  
 
 
 
 
Female GER for primary (5–9) is 93% 
(PSLSMS 2010–2011) and  
for  middle (10–12) is 55% (PSLSMS 
2010–2011) 
 
 
 
[baseline not known] 
 
 
 
94% (MICS 2011); 97% (MICS 2007/08) 
 
 
 
[baseline not known] 
 
 
[baseline not known] 
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Design Summary Performance Indicators and Targets 
(2005–2008) 

PPER Update  
(2011) 

 
12. Decrease in absenteeism rates for 
doctors and teachers by 20% 
 
13. Completion rates improved by 20% 
over baseline (14%) from grades 1 to 
10 in public sector 
 
 
14. Number of nonfunctional schemes 
made functional increased by 20%. 
 
Capacity 
15. Capacity to deliver basic social 
services enhanced at provincial and LG 
levels. 
 
Sustainability 
16. Adequate funds for O&M delivered 
to and utilized by service delivery 
outfits to cover all maintenance costs 
(proxy). 
 
17. Facility staffing in line with service 
delivery rationalization (proxy). 
 
18. Levels of allocations and 
expenditures for social sectors 
increased at provincial and LG levels. 

 
[baseline not known]  
 
 
[baseline not known] data not available, 
but enrollment figures 2005–2009 do not 
show any growth (Punjab Development 
statistics 2011). 
 
Not tracked by program. 
 
 
 
Some individual technical and 
administrative capacities enhanced that 
can be applied to service delivery; no 
systemic progress on devolved character. 
 
Data is not available. 
 
 
 
 
No end of program assessment made.   
 
 
Some increase seen in certain years and 
sectors, but expected targets do not 
seem to have been met. 

Program Outputs 
1. Realign 
intergovernmental 
relations to support 
devolved social services 
1.1 Strengthen 
devolved social sector 
planning and 
prioritization, including 
the restructuring of 
institutional and 
administrative 
arrangements for 
planning 
procedures in 
accordance with MSDS 
and with a focus on 
poor and women 
1.2 Further devolution 
of administrative and 
financial powers in line 
with the PLGO  
1.3 PFC establishes and 
implements an 
objective, transparent, 
and predictable 
performance- and 
need-based formula for 

 
1.1 PG developed five-year sector plans 
in line with provincial policies for social 
sectors with clear delineation of roles 
and responsibilities of PLDs and LGs, 
with LGs preparing three-year 
prioritized rolling plans 
 
1.2 Implementation of approved time 
bound action plan for further 
devolution of administrative and 
financial powers. 
 
 
 
1.3 Conditional grant implemented 
through PFC is sustained and 
expenditure reporting is reliable. 
 
2.1 Minimum service and technical 
standards, with focus on 
disadvantaged locations, identified 
and implemented by LGs. 
 
2.2 LG&RD, in consultation with PLDs, 
issued guidelines to fill essential vacant 
positions; 75% of such vacancies were 
filled. 

 
Province opted for three-year plans; three 
annual sector plans and rolling plans 
conforming to program expectations 
were only prepared during the life of the 
program.  
 
 
Prepared and notified, but overtaken by 
dissolution of elected local government. 
Some administrative and financial 
protocols are deemed still relevant for 
the current deconcentrated system. 
 
 
Program was not clear on whether the 
conditional grant was to be sustained; in 
any case, it was not. 
 
Health MSDS appear to have some 
momentum and are now nurtured in ADB 
financed MDG program; Education and 
WSS MSDS seem to be languishing. 
 
End of program status not compiled by 
program. Program holds that target was 
obtained, as confirmed by tranche 
release. 
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Design Summary Performance Indicators and Targets 
(2005–2008) 

PPER Update  
(2011) 

conditional grant 
system 
2. Rationalize services 
and set minimum 
standards for social 
services 
2.1 PLDs set minimum 
service and technical 
standards in 
consultation with LGs 
as a basis for LGs to 
rationalize service 
provision 
2.2 Essential vacant 
positions will be filled 
through facility-based 
recruitment 
2.3 Services and 
General Administration 
Department in 
consultation with PLDs 
to 
review orders on ATP 
2.4 Facilitate 
implementation of 
already approved GRAP 
3. Strengthen public 
accountability 
mechanisms and 
promote public-private 
partnership 
3.1 Strengthen and 
further institutionalize 
monitoring systems in 
the social sectors at the 
provincial, district, and 
community levels, and 
through third party 
evaluation,  including 
participatory rural 
appraisal 
3.2 Support LG 
monitoring committees 
to function effectively 
3.3 Identify and 
strengthen provincial 
and LG regulatory and 
self-regulatory 
functions 
3.4 PG approves a 
white paper on public 
private partnership for 
social sector service 
delivery with focus on 
health. It will also look 
into enhancing facility 
based committees at 

 
2.3 ATP strategy, including staff 
appointment specific to facilities, 
identified and implemented to 
motivate 
and provide incentives to staff to serve 
disadvantaged locations. 
 
2.4 Percentage of women in the 
planning, budgeting, and monitoring 
processes, with adequate 
representation in sector monitoring 
committees, etc. 
 
3.1 Health, water, and education 
management information systems 
strengthened at line departments, LGs, 
PSU, and LSGs; poor represented in the 
health facility and school committees, 
WUCs 
 
 
3.2 LG monitoring committees 
strengthened, and monitoring done 
effectively  
 
3.3 White paper including private 
sector regulatory and self-regulatory 
functions approved, disseminated 
widely, and 
implemented. Procedures and 
guidelines for developing partnership 
developed through a consultative 
process involving NGOs, CBOs, and 
communities. 

 
No reporting on this indicator is evident 
in the program. 
 
 
 
 
 
Gender disaggregated data not well 
collected. GRAP not pursued with vigor. 
Female representation on monitoring 
committees was met, but these 
committees are now disbanded. 
 
Aspects of the management information 
system improved, particularly flow of 
data from LG to province. PSU and LSG 
were temporary organizations and 
should not have been the focus. Program 
has not compiled systematic data on how 
the poorest were reached in program.  
 
LG monitoring committees were 
anchored to the elected members; these 
no longer exist as PLGO was set aside. 
 
A PPP strategy was prepared and was 
deemed instrumental in encouraging 
later formalization of PG policy on PPPs. 
Strengthening and building of CCBs and 
CBOs, especially in relation to LG 
partnerships, did not get off the ground. 
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Design Summary Performance Indicators and Targets 
(2005–2008) 

PPER Update  
(2011) 

THQs and DHQs, and 
review current models 
of facility based 
committees for 
improvements 

ATP = appointment, transfer and promotion, BHU = basic health unit, CBO = community-based organization, CCB = citizen 
community board, DHQ = district headquarters, GER = gross enrollment rate, GRAP = gender reform action plan, LG = local 
government, LG&RD = Local Government and Rural Development, LSG = local support group, MDG = Millennium 
Development Goals, MICS = multiple indicator cluster survey, MSDS = minimum service delivery standards, NGO = 
nongovernment organization, O&M = operation and maintenance, PFC = provincial finance commission, PG = Government of 
Punjab, PLD = provincial line department, PLGO = Punjab Local Government Ordinance 2001, PPP = public-private 
partnership, PSLSMS= Pakistan Social and Living Standards Measurement Survey, PSU = program support unit, THQ = tehsil 
(town) headquarters, WSS = water supply and sanitation, WUC = water user committee. 
Sources:  ADB Independent Evaluation Mission 2012; Government of Punjab. 2007. The Minimum Service Delivery Standards. 
Lahore. 



 
 

APPENDIX 2: TENTATIVE SUMMARY OF ACHIEVEMENTS AND 
SUSTAINABILITY BY OUTPUT 

 
Policy Outcome Outputs in Program 

Design 
Key Achievements or shortfalls Sustainability 

1. Realign 
intergovernmental 
relations to 
support devolved 
social services 

1.1 Five-year strategic 
plans for social sectors 
in line with P-PRSP to 
achieve MDGs. 

Guidelines for preparation of 
five-year plans produced for 
PLDs and LGs. Provincial MTDFs 
were supported and finalized 
under the Sindh DSSP. Annual 
sector plans in the first and 
second years were followed by 
a three-year rolling plan 
prepared and approved by 
target district councils. The IEM 
sampled several of these 2010–
2013 plans for health, and 
found them to be weak. It is 
not clear if similar plans are 
prepared in the education or 
water and sanitation sectors. 
Also, it is not clear if PLDs 
prepared five-year plans. 

LG plans are not of high 
quality but may improve if 
commitment is maintained. 
However, continuation of a 
sectoral and three-year 
perspective is uncertain due 
to LG system turbulence and 
the fact that the PSU (and 
not the departments) was 
the main support to the LGs 
in plan preparation. 

1.2 Implement 
devolved 
administrative and 
financial powers in line 
with the PLGO. 

Forty-nine proposed 
delegations identified. Not 
clear if notified. Seem to be 
largely financial rules—internal 
or intrusive—this form of 
delegation limits LG in setting 
its own rules, and is generally 
to be discouraged in the 
context of devolution. 

Discretion to LG bureaucracy 
has been clarified, but not in 
aid of devolved social 
services as content is 
intrusive and PLGO has been 
repealed; the added rules 
are simply instruments in 
deconcentration. 

1.3 Use of the 
conditional grants to 
articulate and 
implement provincial 
policies, priorities, and 
institutional 
arrangements for the 
devolved social 
services. 

Formula-based grant used for 
the program disbursements, 
with population and 
deprivation criteria weighted. 
Performance incentive not 
evident in the formula. 

Conditional grant ended 
with the program; regular 
system does not appear to 
have been influenced. 

2. Rationalize and 
set minimum 
standards for 
social services 

2.1 PLDs set pro-poor 
and gender sensitive 
minimum service 
standards; PLDs also 
guide and monitor DGs 
and program TMAs in 
rationalizing social 
sector services. 

Compendium prepared and 
used in three-year rolling plans 
for health. While MSDS were 
prepared, there is little 
evidence that they are being 
used in education and water 
and sanitation. 

Presently promoted through 
new health-focused MDG 
program; uncertain if they 
are being used, or will be 
used, outside of a donor 
support context. 

2.2 Rationalization of 
staff in PLDs and 
strengthening of 
employer functions at 
DG and TMA levels. 

The program reports from PLDs 
indicate filling of positions 
meets set targets. The IEM 
sampling of health plans that 
inventory status of posts 
corroborates this claim. 
 

Will depend on continued 
commitment to keep posts 
filled. 
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Policy Outcome Outputs in Program 
Design 

Key Achievements or shortfalls Sustainability 

3. Strengthen 
public 
accountability 
mechanisms and 
promote public-
private partnership 

3.1 Strengthened social 
sector monitoring 
systems and enhanced 
public disclosure on 
social services delivery. 

Social sector monitoring and 
evaluation framework 
developed, but no evidence of 
application. 

No sustainability as there 
has not been any 
institutionalization 

3.2 Effective 
functioning of local 
council monitoring 
committees. 

Guidelines (by-laws) developed, 
but no major effort to make 
the committees operational or 
effective. 

Little capacity added, but 
the committees no longer 
exist anyway due to PLGO 
repeal 

3.3 Promotion of PPPs 
in social sectors 
focusing on innovative 
alternative service 
delivery and public 
accountability 
mechanisms. 

Piloting of seven models of PPP 
and writing of PPP strategy. 
CBOs not used to absorbing 
project funds from conditional 
grants. CSOs not strengthened. 

CCBs face uncertain fate due 
to PLGO repeal. Role of PPPs 
at LG level also awaits new 
PLGO  

CBO = community-based organization, CCB = citizen community board, CSO = civil society organization, DG = district 
government, DSSP = Devolved Social Services Program, IEM = Independent Evaluation Mission, LG = local government, MDG = 
Millennium Development Goals, MSDS = minimum service delivery standards, MTDF = Medium Term Development Framework, 
PLD = provincial line department, PLGO = Punjab Local Government Ordinance 2001, PPP = public-private partnership, P-PRSP = 
Punjab’s Poverty Reduction Strategy Paper, PSU = program support unit, TMA = tehsil (town) municipal administration. 
Sources: ADB Independent Evaluation Mission 2012;  ADB. 2010. Program Completion Report: Punjab Devolved Social Services 
Program in Pakistan. Manila; ADB. 2010. Technical Assistance Completion Report: Punjab Devolved Social Services Program in 
Pakistan. Manila; Government of Punjab. 2010. Program Completion Report: Punjab Devolved Social Services Program. Lahore.
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