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Basic Data 
 
 
 
 
Sindh Devolved Social Services Program 
(Loans 2047/2048(SF) [Program] and 2049(SF) [TA Loan]) 
 
Program Preparatory/Institution Building 
TA 
No. 

TA Name Type Person- 
Months 

Amount 
($) 

Approval 
Date 

4047 Sindh Devolved Social Services PP 6 120,000 18 Dec 
2002 

2049 Sindh Devolved Social Services 
Program 

TA 
Loan 

1,962 10,000,000 12 Dec 
2003 

PP = program preparatory, TA = technical assistance. 
 
 

Key Program Data ($ million) 
 

  
  Per ADB Loan 

Documents 
 

Actual 
Total program cost   255.0 … 
ADB loan amount/utilization     
     Loan 2047   110.0a 108.3a 

     Loan 2048(SF)   100.0b 103.2b 

     Loan 2049   10.0c 1.9d 
ADB loan amount/cancellation     
     Loan 2049    8.8e 
… = data not available, ADB = Asian Development Bank, SDR = special drawing rights, SF = special funds. 
a   Equivalent to ¥11,968,550,000. 
b  Equivalent to SDR69,843,000. 

c  Equivalent to SDR6,984,000. 

d  Equivalent to SDR1,290,466.78. 

e  Equivalent to SDR5,693,533.22. 

 
 

Key Dates Expected Actual 
Fact-finding mission  12–30 May 2003 
Pre-appraisal mission  1–4 Jul 2003 
Appraisal mission  1–17 Oct 2003 
Loan negotiations  13–15 Nov 2003 
Board approval  12 Dec 2003 
Loan agreement  17 Feb 2004 
Loan effectivity 17 May 2004 29 Apr 2004 
First disbursement  6 May 2004 
Program completion   
     Loans 2047 & 2048(SF) 1 Feb 2007 23 Aug 2007 
     Loan 2049 1 Feb 2008 5 Dec 2008 
Loan closing   
     Loans 2047 & 2048(SF) 1 Aug 2007 23 Aug 2007 
     Loan 2049 1 Aug 2008 10 Jul 2009 
Months (effectivity to completion)   
     Loans 2047 & 2048(SF) 33 40 
     Loan 2049 45 56 
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Borrower Islamic Republic of Pakistan 
Executing Agencies Finance Department, Sindh provincial government; Planning 

and Development Department, Sindh provincial government 
 
 
Mission Data 
Type of Mission No. of Missions No. of  

Person-Days 
Fact-finding  1 304 
Pre-appraisal 1 8 
Appraisal 1 102 
Inception 1 24 
Review 8 110 
Program completion review mission 1   4  
Independent evaluation mission 1 33 
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Executive Summary 
 
 
 
 
The program performance evaluation report (PPER) presents the findings of an 
evaluation of the Sindh Devolved Social Services Program in Pakistan, which was 
approved on 12 December 2003. The objective of the program was to improve access 
and service delivery for education, health, and water and sanitation services through 
provincial policy reforms, and fiscal and technical support for local governments in line 
with the Sindh Local Government Ordinance, 2001. Program support focused on (i) 
further devolving social services to local governments; (ii) improving social sector 
financing and flow of funds; (iii) promoting participation, linkages, and public 
accountability; (iv) rationalizing services and setting minimum standards; and (v) 
encouraging public–private partnerships. 
  
Despite its economic performance, social indicators of Sindh in 2002 remained low. 
Governance, capacity, and financing were identified as key constraints to effective 
social service delivery. Lessons from the Social Action Program, 1992−2002 highlighted 
limited authority, and weak procedures, systems, and skills at lower levels of 
administration; and gaps in transparency and accountability.*

 

 The Sindh Local 
Government Ordinance rolled out an elaborate three-tier system of local governments 
and devolved social sectors—health and education, among others—to district 
governments. Water supply and sanitation (WSS) was to be taken over by taluka (town) 
municipal administrations. The devolution initiative designed and promoted by the 
Musharraf government in 2001 presented opportunities to strengthen service delivery 
mechanisms and support community participation. Stakeholder participation and the 
public accountability of social service delivery performance needed to be 
institutionalized and enabled. The newly elected local governments established under 
the Sindh Local Government Ordinance needed to be strengthened in the planning and 
delivery of services, and monitoring of service delivery.    

In support of the program, the Asian Development Bank (ADB) provided a program 
loan of $110 million from ADB’s ordinary capital resources (OCR) and another program 
loan of $100 million from ADB’s Asian Development Fund (ADF). Furthermore, a 
technical assistance (TA) loan of $10 million from the ADF resources was provided to 
support the program. The analysis of the program determined that the resource cost of 
adjustment would be about $255 million.  
        
Overall, the program performance is unsuccessful on the basis of the ratings—less than 
relevant, less than effective, inefficient, and unlikely sustainable. 
 
The following issues have been identified: 
 
Suitability or appropriateness of program lending where the focus of reforms is on 
capacity development. The experience of the program raises the issue of whether 
program lending is suitable to a reform support process that is primarily focused on 
                                                
* The Social Action Program for Pakistan was approved by the Board of Directors in May 1994 and  

focused on (i) primary education, (ii) primary health, (iii) population welfare, and (iv) rural water 
supply and sanitation. 
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capacity development. The program was designed in 2003; 2 years after the devolution 
reforms were launched. By the time the program came on stream in 2004, a good 
number of implementing rules and guidelines had been generated to make the Sindh 
Local Government Ordinance operational. What was lacking at that point was capacity 
development to strengthen the role of key players. Program lending, with its rigid 
annual targets, may be more suited to encourage a country to embark on new policy 
directions, i.e., in the upstream of policy making. ADB may have had better success 
with a stand-alone TA loan, or a TA loan possibly tied to an investment loan (that 
would have covered a 5-year period at a minimum). However, even these modalities 
would have needed to be designed with sufficient attention to the prevailing political 
context. 
 
Narrow time frame to achieve program outcomes. The time frame for the program was 
too narrow to allow for significant absorption of the TA and to achieve the tranche 
conditions meaningfully. The time pressures were more keenly felt as there was a great 
need to prepare some actors, particularly at the provincial level, to take up their roles in 
the program. The Sindh experience with the conditional grant, and other initiatives, 
underscores that the absorption issue was not that the TA loan was too large, but that 
the approach and time allowed were not realistic. 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 3-year timetable.   
 
The program’s executing agency and program support unit worked hard, but faced an 
enormous task. They were able to see that all three tranches of the ADF loan were 
disbursed, but at the cost of shortchanging the efforts required to institutionalize and 
ensure sustainability. It would have served the Sindh government better had the 
program used a modality that would allow it to accompany the Sindh government 
through a time frame commensurate with the capacity development required for the 
desired institutional changes. A 5-year period would have been a minimum 
requirement for meaningful change; a 10-year period would have been more 
reasonable.  
 
Reading the political context. The program came at a critical time for the federal 
government. The devolution plan promoted and designed by Musharraf was difficult to 
execute, partly because some actors had been marginalized and were skeptical and 
resentful. The federal government needed to have the provinces intensively engaged in 
realizing the prescribed Local Government Ordinances on the ground; to do so, the 
provinces needed the large and broad support that came with the program.   
 
Debate over the merits and motivations of the devolution initiative arose early in the 
federal (and Decentralization Support Program-aided) efforts to promote the Local 
Government Ordinances. The autocratic nature of the regime and its top–down 
imposition of this policy alienated many and raised the level of risk for a support 
program. Yet this high level of risk, and the dynamics behind it, were not addressed in 
any of the program documentation. A sound stakeholder analysis would have been 
helpful in the design process. The confirmation of ownership and a leadership role in 
pushing for the success of the program was not in evidence. 
 
Risk management in design stage. An adequate assessment of the risk facing the 
program would have raised the fundamental question whether to proceed with the 
support of the intervention or not. In any preparatory work, the option not to proceed 
ought to remain an option, to be dismissed only on the basis of a sound assessment. 
The program design lacked an examination of specific mitigating measures, including 
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undertaking a proper political context and institutional analysis to assess the nature 
and magnitude of the challenges, and a determination of the scope manageable for 
the duration of the provincial government’s term. The strategy would have meant 
starting the program on the onset of a new government, and extending into the next 
one if needed based on a phased and conditional approach. 
 
Program adjustment midstream. When it became evident midstream in the program 
that impact and sustainability were endangered, a management response was required. 
Provincial and local government actors were losing interest in the context of larger 
political dynamics surrounding the local government framework. In the face of this 
development, the program focused on fulfilling the tranche conditions, even if in a 
perfunctory way. No sense of alarm or urgency was expressed with respect to the 
institutional results pursued by the program. The inability of the executing agency and 
program support unit (and ADB) to be responsive to its changing environment seems 
to relate in part to the rigidities of the policy matrix, and the forced alignment of the 
TA to the tranche conditions. 
 
Supporting devolution in a comprehensive and balanced way. Devolution is a complex 
and difficult undertaking. The program was complex and far-reaching, including further 
delegation of authority, planning, financing, delivery through community groups and 
public–private partnerships, and development of service standards. Even so, some 
important ingredients were missing—and were not sufficiently evident in the larger 
devolution effort. In the view of the Independent Evaluation Mission, the limited  
position 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 provincial 
government after the program completion.  
 
Fiduciary risk. According to the program completion report (PCR), only 63% of the 
$100 million ADF loan was used, leaving about $37 million released but not channeled 
to the local government in the conditional grant mechanism that had been established 
for the program. Hence, the amount remains unaccounted for in terms of program 
loan agreement accounting requirements. The ADF funding channeled in the form of 
conditional grants gave local government wide discretion, but could have been 
accounted for by the provincial governments and ADB for their utilization—in a format 
that was to be agreed between the Sindh government and ADB. Some reporting to 
ADB was carried out on the utilization of the first two tranches, but the program failed 
to account properly for the third tranche.  
 
Monitoring and evaluation framework for program. The outcome and impact indicators 
chosen for the program did not closely match the interventions selected for the 
program. The baseline data of the program are not properly compiled to allow for a 
before and after program comparison. Data to update the program framework are very 
difficult to obtain, from the government or other sources. This suggests the need to 
keep the framework as simple, logical, and practical as possible. 
 
Lessons: 
 

(i) Ensure that lessons learned in previous and relevant programs are 
properly understood and truly taken into account in developing related 
initiatives. The difficult Social Action Program experience with the 
multi-sectoral approach is raised in the PCR and validation as a lesson 
missed in the program design, but this was not the underlying 
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weakness in the design. Lessons from international experiences in 
devolution and capacity development were missed.  

 
(ii) Ensure that there is sufficient ownership and strong commitment from 

key members of the elected and executive bodies of partner 
governments and other stakeholders. 

 
(iii) Undertake a sound institutional, political, and policy environment 

assessment as part of preparatory work, bringing out formal and 
informal dynamics and incentives. 

 
(iv) In program design, risks should not just be mentioned or put off to a 

later stage. Rather, they must be properly assessed and the measures 
for reducing risks and mitigating measures must be clearly specified. 

 
(v) Allow a realistic time frame for preparation and processing of loans by 

ADB operations staff that is commensurate with the complexity of the 
loans. 

 
(vi) When program results are endangered by a drastically changing 

environment midstream in the implementation, the management of 
the program must be able to shift gear and find some adaptation that 
will maximize outcomes. ADB should ensure its modalities are flexible 
enough to respond to these circumstances. 

 
(vii) In closing program files, ADB should make a more determined effort to 

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. 

 
(viii) Subsequent discussions on ADB support that aim to partner with any 

provincial government need to be tailored to the specific situation in 
the respective province. They should take into account the new 
functions received by provinces in the 18th amendment, including 
reacquired jurisdiction over local government systems.  

 
 
 
       
 
 
 



 

 

CHAPTER 1 

Introduction 
 
 
 
 

A. Evaluation Purpose and Process 
 
1. The program performance evaluation report (PPER) on the Sindh Devolved 
Social Services Program1 is included in the Independent Evaluation Department’s (IED) 
work program for 2012. 2  The program was evaluated according to the program 
performance evaluation guidelines of the Asian Development Bank (ADB),3

 

 based on 
relevance, effectiveness, efficiency, sustainability, institutional development, and impact. 
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)4 on the program loans (2008) and the 
PCR on the project loan5 (2009) rated the program partly relevant, less effective, less 
efficient, and less sustainable. The overall rating of the program by both PCRs is partly 
successful. The PCR validation report on the program was prepared in 2010 and 
assessed the quality of the PCR satisfactory, although the points raised in the validation 
report suggests that the PCR missed important aspects and was not sufficiently critical.6 
The PCR validation report rated the program partly successful (with an overall score of 
1.2 compared with the same rating and score of 1.5 in the PCR). An Independent 
Evaluation Mission (IEM) was fielded in Sindh in February 2012 to evaluate program 
performance. The IEM faced challenges in obtaining data on Sindh province’s social 
indicators and on the sector financing data. Financing data were not provided in ways 
that would answer questions on the increase of sectoral allocations compared with 
program loan agreements. In addition, data on the utilization of the third tranche 
funds of the loan were not provided to the IEM.7

 

 In completing the report, the views of 
relevant ADB departments and offices and those of the government and executing 
agency have been considered and incorporated where relevant.  

 

                                                
1  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.   

2  The Punjab Devolved Social Services Program was evaluated concurrently with the Sindh program and is in 
a separate PPER. 

3  IED. 2006. Guidelines for Preparing Performance Evaluation Reports for Public Sector Operations. Manila: 
ADB. 

4  ADB. 2008. Completion Report: Sindh Devolved Social Services Program in Pakistan. Manila (Loans 2047 
and 2048-PAK). 

5   ADB. 2009. Completion Report: Sindh Devolved Social Services Project. Manila (Loan 2049-PAK). 
6   IED. 2010. Validation Report: Sindh Devolved Social Services Program in Pakistan. Manila: ADB. 
7  Because of security, the IEM could not conduct field visits in Sindh province, and relied on information 

obtained from key informants and program documents. 
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B. Program Objectives 
 
3. The program goal was to improve access and service delivery for education, 
health, and water and sanitation services through provincial policy reforms, and fiscal 
and technical support for local governments in line with the Sindh Local Government 
Ordinance, 2001. The program’s policy outcomes were (i) further devolving social 
services to local governments; (ii) improving social sector financing and flow of funds; 
(iii) promoting participation, linkages, and public accountability; (iv) rationalizing 
services and setting minimum standards; and (v) encouraging public–private 
partnership. The updated design and monitoring framework is in Appendix 1. 



 

 

CHAPTER 2 

Design and Implementation 
 
 
 
 
A. Rationale 
 
4. Despite its economic performance, social indicators of Sindh remained low. 
Governance, capacity, and financing problems were identified as key constraints to 
effective social service delivery. Lessons from the Social Action Program, 1992−2002 
highlighted limited authority, and weak procedures, systems, and skills at lower levels 
of administration; and needs for transparency and accountability. 8

 

 The Sindh Local 
Government Ordinance rolled out an elaborate three-tier system of local governments 
and devolved social sectors—health and education, among others—to district 
governments. Water supply and sanitation (WSS) was to be taken over by taluka (town) 
municipal administrations. The devolution initiative designed and promoted by the 
Musharraf government in 2001 presented opportunities to strengthen service delivery 
mechanisms and support community participation. Stakeholder participation and 
public accountability of social service delivery performance and results needed to be 
institutionalized and enabled along with strengthening the planning, delivery, and 
monitoring of service delivery by the newly established elected local governments 
under the Sindh Local Government Ordinance. 

5. The Sindh Poverty Reduction Strategy and Program in 2003 set out a policy 
reform agenda and, among other things, aimed to improve governance, fiscal and 
financial management, and delivery of basic social services. Commitments of the 
federal and provincial governments to poverty reduction, governance reforms and 
devolution, and prioritized and sustained social sector spending were backed by 
significant legislative enactments under the Sindh Local Government Ordinance, 
budgeting decisions, institutional reforms, and improved stakeholder participation in 
governance and service delivery. 
 
6. ADB’s country strategy and program update (CSPU), 2004–2006 focused on 
poverty reduction in Pakistan by supporting good governance, sustainable and pro-
poor economic growth, and inclusive social development. 9

 

 The CSPU, 2004–2006 
targeted implementation of devolution reform, access to justice, and sector level policy 
reforms for country assistance. In social development, priority support areas of the 
CSPU included decentralized financing, planning and delivery of social services, and 
mainstreaming gender issues.  

7. The program aimed to support the Sindh government in poverty reduction and 
governance improvements envisaged under the Poverty Reduction Strategy and 

                                                
8  The Social Action Program for Pakistan was approved by the Board of Directors in May 1994 and  focused 

on (i) primary education, (ii) primary health, (iii) population welfare, and (iv) rural water supply and 
sanitation. 

9  ADB. 2003. Country Strategy and Program Update: Pakistan, 2004–2006. Manila. 
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Program and Sindh Local Government Ordinance. The program was structured to build 
capacities to improve governance, to be reflected in a transparent funding mechanism, 
financial incentives for addressing gaps, and the promotion of participatory practices. 
The rationale behind the program holds its validity from diagnosis to after 
implementation. However, serious uncertainty exists about the future of devolved 
institutions, which poses the risk of reduced relevance of the institutional focus of the 
program activities. 
 
B. Formulation 
 
8. The program was prepared through program preparatory technical assistance 
(PPTA), which was completed by 23 July 2003.10

 

 While capacity development challenges 
were well noted, the reviewers were rather positive in this early assessment of the 
federally motivated devolution initiative. The preparation of the program also reflected 
the initial implementation process of the Sindh Local Government Ordinance. The PPTA 
and the subsequent report and recommendation of the President (RRP) failed to discern 
the degree of political risk embodied in the Sindh Local Government Ordinance, and in 
implementing the program. Capacity development is largely an endogenous process; 
external parties can only act to stimulate and catalyze the process. It is crucial that a 
critical mass of political and institutional leadership and ownership exist from the start. 
A sound political economy analysis is essential in determining if this is the case, and if 
not, whether mitigation measures would be adequate to address risk arising from a 
deficit in leadership and ownership.  

9. The PPTA emphasized the low achievement against social indicators of the 
population, the limited financial resources available to the province and local 
government, and the capacity development challenges facing devolution in Sindh. 
While uncertainty of the province’s commitment to devolution was raised, and 
recognized as a major risk for the program, it was thought that this could be mitigated 
by generating broad public support and institutionalizing the devolution reforms. 
 
10. An effort was also made by the program design to take into account lessons 
from the Social Action Program. The limits of the  Social Action Program approach to 
service delivery improvement were well outlined in the RRP,  which noted that it was 
not suited to make the most of local government involvement. Building on the Social 
Action Program experience, the Sindh program sought to achieve a blend of social 
sector development and governance reforms, provide adequate technical assistance 
(TA) for capacity development, and avoid micromanagement at local level. The wide 
discretion given in the conditional grant reflected this stance.  
 
11. The program covered all 16 districts and 102 taluka (town) municipal 
administrations of Sindh over three annual tranches for the program loans and over 
4 years for the TA loan. The program was to support capacity development of the 
devolved functions of the local governments and support post-devolution provincial 
management of social sectors. Program support to community participation was 
recommended to improve transparency and accountability in the planning and 
implementation of local programs. Leveraging public sector resources through building 
partnerships with community-based organizations and later private businesses for 
service delivery led to the recommendation to promote public-private partnerships. 
Strengthening of training facilitates to serve local governments’ capacity development 

                                                
10  ADB. 2002. Technical Assistance to the Islamic Republic of Pakistan for Devolved Social Services Project, 

Sindh Province. Manila. 

The Sindh 
DSSP sought 
to achieve a 

blend of social 
sector 
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reforms 
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needs and the establishment of a capacity building fund was part of the recommended 
program design.   
 

C. Cost, Financing, and Executing Arrangements 
 
12. In support of the program, ADB provided a program loan of $110 million from 
ADB’s ordinary capital resources (OCR) and a project loan of $100 million from ADB’s 
Asian Development Fund (ADF). A TA loan of $10 million from the ADF resources was 
also provided. Analysis of the program determined that the resource cost of adjustment 
would be about $255 million.  
 
13. The OCR loan acted as budget support, whereas the fiscal space made available 
(PRs8.85 billion) as a result of retiring TA loan for PRs6.15 billion. However, there is no 
explanation of how the funds were to increase social sector expenditures (as in the 
Punjab Devolved Social Services Program, where a replacement of higher cost provincial 
debt was to generate a saving that would be applied to the social sector).11 At the 
design stage in 2002 the RRP states an increase “at least equivalent to the ADF 
contribution,” underscoring that the additional funds comprise the conditional grant.12

 

 
The OCR program loan must then be seen as general budget support.  

14. ADF loan financing was granted by Sindh government to district governments 
and taluka (town) municipal administrations, to be applied toward improvements in 
service delivery in the education, health, and WSS sectors, but the sectoral proportions 
were not specified. As the FY2003 levels were to be maintained (at a minimum), it 
could be assumed that the proportions would similarly be followed: 73.5% health, 
23.7% in education, and 2.8% in WSS. However, this is very imbalanced against WSS. It 
is not known what proportion the program realized in the end as reporting is 
incomplete.   
 
15. The Finance Department of Sindh government was the executing agency for 
the program and was responsible for overall program planning, coordination, 
monitoring, and TA support to implementation of the multisector loan. Sindh Planning 
and Development Department and provincial health, education, and local government 
departments were to plan, implement, and monitor sector-specific policy reforms. 
District governments were the implementing agencies for the conditional grant support 
to district governments for the education and health sectors, and taluka (town) 
municipal administrations for WSS. Local governments were to assume responsibility 
for community-based organizations as development partners and monitor their 
activities. Provincial line departments were involved in the provincial steering 
committee meetings, and provided overall strategic guidance, program coordination, 
monitoring, and reporting to the provincial government. During discussions with the 
IEM, Sindh Planning and Development Department and line departments noted that a 
more prominent role should have been given to the line departments in acting as 
implementing agencies for the program. This suggests that role definition was not 
attained, and that the steering and technical committee was not functioning 

                                                
11 Sindh government commented on the draft program in March 2012 that significant enhancement has 

been made in the budgetary allocations for social sectors spending, particularly in education and health 
since 2002. For example, spending in education in FY2001-02 was PRs15.25 billion, which rose to PRs68.6 
billion in FY2010-11 with annual growth of over 18%. Similarly, spending in health was PRs3.6 billion in 
FY2001-02, which rose to PRs17.8 billion in FY2010-11 with growth over 19% annually. 

12 Footnote 1, page 16, para 67. 

ADB provided 
a program 
loan of $110 
million from 
OCR  and  
project loan 
of $100 
million from 
ADF, and  a 
TA loan of 
$10 million 
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adequately to instill ownership and a proactive stance on the part of the implementing 
provincial line departments. Sound institutional analysis at the design stage should 
have identified provincial line department functional disputes(e.g., local government 
district versus Public Health Engineering Department), resistance to devolution, and 
other impediments to genuine participation.  
 
16. A program support unit was established at provincial level, relating above all to 
the executing agency, but also to all other participating organizations. It was equipped 
with local support units (LSUs) to provide intensive support to the local governments. 
The original concept was for the program support unit and LSUs to support the local 
government, but in the course of that work the intent was also to support the 
provincial line departments to reconfigure their role and assistance to the local 
government; this latter aspect of the support was not realized in practice, with 
implications for sustainability. 
 
17. A complex set of program activities required significantly bigger program 
management capacities. Being stretched by the scope of the program, the 
management team underemphasized monitoring of grants utilization and 
performance. Specialized expertise in community development and participation was 
lacking in the program support unit and LSUs, inhibiting performance in these areas. 
 

D. Consultants 
 
18. Consultants were recruited following ADB’s Guidelines on the Use of 
Consultants. 13

 

 The design estimated the recruitment of 1,926 person-months of 
national consultants and 36 person-months of international consultants. However, the 
PCR for the TA loan notes that only 713 person-months for national consultants were 
utilized, translating into an expenditure of $519,333 compared with the estimate of 
$5.69 million at appraisal.  

E. Outputs 
 
19. The program was designed to contribute to five principal policy outcomes: (i) 
further devolve social services to local governments; (ii) improve social sector financing; 
(iii) improve participation, linkages, and accountability; (iv) rationalize services and set 
standards; and (v) encourage public-private partnership.   
 
20. Several outputs were designed to pursue each of the above policy outcomes. 
The program sought to devolve administrative powers, particularly in health and 
education, to local governments in line with the Sindh Local Government Ordinance. 
Additionally, it worked to make the corresponding adjustment in the role of the 
provincial departments involved in the devolution. To match local government 
functions with suitable resources, the program aimed to accelerate the growth of 
expenditures in social sectors, using a needs-based, transparent formula for the 
distribution of a conditional grant, ensuring a timely and appropriate (via Account IV)14

 

 
transfer of funds. 

21. The rationalization of services relied in large part on the preparation of annual 
sector plans, with adherence to the plan’s guidelines, making the local governments 
                                                
13 ADB. 1995. Guidelines on the Use of Consultants by the Asian Development Bank and its Borrowers. 

Manila.   
14 Local government account. 
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eligible for the three annual releases of conditional grants. Moreover, an effort was to 
be made to distribute services equitably across districts and taluka (town) municipal 
administrations, and to ensure these would be appropriately staffed and funded. To 
extend the reach of resources and leverage limited funds, local governments were to be 
aided in strengthening the role of community-based organizations in social service 
delivery (school management committees, health boards, village development 
associations, and nongovernment organizations), including increasing their financing 
from the local government budget. A more participatory and accountable local 
government was to be encouraged, in part through the adoption and implementation 
of the Sindh Gender Reform Action Plan (an output supported nationally through the 
Decentralization Support Program). Local governments were to make planning more 
participatory and ensure better monitoring of local government. Additionally, local 
governments were to adhere to grant conditionalities that emphasized rationalized 
services and the targeting of vulnerable groups.  

 
22. To its credit, the program support unit established a website, where it placed a 
good number of its products. This allowed the IEM to make some observations. For 
instance, the sample of district plans placed on the website is a rudimentary and 
confusing mix of facilities data and service use data, and tallies of costs for 
improvements. They are far from fulfilling the requirements suggested in the policy 
matrix. Although no taluka (town) municipal administration master plans are posted, 
the guidelines for the taluka (town) municipal administration master plans are 
available. These are helpful in principle, but were only produced in March 2007, leaving 
little time for proper planning at taluka (town) municipal administration level. It is 
unlikely that robust taluka (town) municipal administration master plans were prepared 
by the program. 
 
23. Turning to the policy outcome relating to the use of minimum service delivery 
standards, these are only available for health, and are just for the hospital facilities, 
rather than the entire set of health services under local government control. None were 
issued for water and sanitation or education. The local government planning was to be 
focused on the attainment of key service standards for an increasing number of its poor 
and vulnerable groups. Without applying these standards, the distribution and quality 
of services cannot be said to be rationalized.  
 
24. It seems evident from the responses obtained from interlocutors that local level 
staffing continues to be insufficient. While the program claimed it met tranche 
conditions by indicating that a merit-based recruitment process had been established, 
the province had banned new positions at that time, meaning that important posts 
such as planning and engineering at taluka (town) municipal administration level in 
particular remained unfilled or filled by staff with inadequate background. The 
program was not able to reverse this policy.  
 
25. As far as empowering local government staff through the additional delegation 
of administrative and financial authority, it appears from the 2004 Finance Department 
report on first tranche actions that some powers in the Sindh Local Government 
Ordinance (or in rules that were developed subsequently) were enforced in the context 
of meeting the tranche conditions. 15

 

 No additional rules appear to have been 
introduced through the efforts of the program.  

                                                
15 Government of Sindh, Finance Department. 2004. Sindh Devolved Social Services Program: Status Report.  
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26.  A more complete summary of achievements is in Appendix 2. Assisting the 
achievement of the desired outputs was TA loan16

 

 financing of $10 million. The TA loan 
was closely connected to the program’s policy matrix, supporting three components: 
(i) strengthening sector and program management and monitoring; (ii) developing 
governance capacity in social services of local governments and community-based 
organizations; and (iii) supporting sector work of provincial line departments on 
specific policy reforms to improve sector performance in education, health, and water 
and sanitation services. The support provided by the TA was used to establish a 
program support unit for the province and LSUs in districts. These units sought to track 
sector financing, monitor financial management, evaluate sector performance, improve 
management systems, conduct surveys, and ensure that all initiatives conformed to the 
agreed policy matrix for the program’s two program loans (2047-PAK and 2048-PAK). 

27. The support role of the TA was only able to facilitate half of the districts in 
using the conditional grants from the second tranche and a much smaller number to 
make use of the third tranche. The TA was not applied in a significant way toward 
surveys, studies, training programs, or workshops. An effort was made in 2006 to plan 
for a more intensive approach, but as the February 2007 midterm review notes, this 
had not worked to accelerate implementation. 17

                                                
16  Footnote 1.  

 A late start, lagging provincial 
enthusiasm for a nationally designed devolution initiative, a supply orientation in the 
face of provincial line department passivity, and a lack of appropriate TA all contributed 
to the low TA utilization rate of 19.4% and the limited outputs and impact of the TA. 

17  SDSSP Program Support Unit. 2007. Mid Term Review Report. Prepared by Verulam Association Ltd.  
Karachi.  



 

 

CHAPTER 3 

Performance Assessment 
 
 
 
 
A. Overall Assessment 
 
28. Overall, the program is rated unsuccessful. The overall assessment is based on 
equally weighted individual assessment criteria: relevance, effectiveness, efficiency, and 
sustainability; and in accordance with the Guidelines for Preparing Performance 
Evaluation Reports for Public Sector Operations.18

 
 

B. Relevance 
 
29. The program was rated less than relevant. The devolution scheme embedded in 
the Sindh Local Government Ordinance was considered an opportunity to strengthen 
the social service delivery of the local government by providing institutional and 
financial support to them, and by strengthening the provincial level in its guidance role. 
With federal prompting, the provincial governments established elected third-tier 
governments. An elaborate institutional framework was laid out for participatory 
governance at the local level. Functions relating to 13 sectors, including health and 
education, were devolved to district governments. Taluka (town) municipal 
administration took over many of the functions in the WSS sector. At district and taluka 
levels, service delivery departments were to be formed or bolstered, receiving staff, 
facilities, assets, and financial and administrative authority that were formerly with the 
provincial departments.  
 
30. At the design stage, financial and administrative procedures of local 
governments were assessed to be weak. Budgeting, financial management, technical, 
planning, and monitoring and evaluation capacities were effectively nonexistent at 
local levels. The local governments had insignificant revenues and depended heavily on 
fiscal transfers from the provinces. Institutional and human resource capacities at the 
local level were inadequate when viewed against the demands put on local 
governments by their new mandate and daunting development challenges facing the 
province. The support provided by the program was relevant in terms of technical 
content to the above challenges. It supported the achievement of relevant outputs by 
building these into tranche disbursement conditionalities, and by providing a closely 
aligned TA. The TA in particular was oriented toward better planning and financial 
management at local government level, guided by a more rational pursuit of service 
standards and deployment of technical personnel. Moreover, strategic partnerships 
with nongovernment actors were to aid in attaining service delivery efficiency. These 
efforts were aligned with the problem analysis undertaken in the preparatory stage.  
 

                                                
18 IED. 2006. Guidelines for Preparing Performance Evaluation Reports for Public Sector Operations. Manila: 
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31. At the provincial level, the program supported provincial line departments to 
devolve social services further to local governments and to make the corresponding 
adjustment in roles to emphasize policy, regulation, and monitoring. Oversight of local 
government by provincial line departments was to shift from a control orientation to 
one that was more guidance oriented; setting standards, monitoring, and influencing 
compliance by policy coordination, fiscal incentives, and contracted accountability 
afforded by the conditional grants mechanisms. Such transition in provincial roles 
accords with good practice internationally.  
 
32. As designed, the program was expected to significantly impact social indicators 
related to education, health, and WSS. Expected results from the programmed outputs 
included quality; effectiveness; equitable access; efficiency; and sustainability of service 
delivery in health, education, and WSS by strengthening devolved functions at the local 
level under the institutional framework of the Sindh Local Government Ordinance. 
Program outputs as implemented addressed some of the institutional capacity and 
fiscal gaps that normally lead to improved service delivery by local governments and 
enhanced the functional support of local government from the provincial level. 
However, the IEM notes that after the program, there was little enhancement of local 
government or provincial government capacity. Devolution had not proceeded. 
Planning, financial, and administrative procedures remained inadequate. For reasons 
related to political and institutional factors (addressed in more detail in other sections 
of this evaluation), it must be concluded that the program lacked relevance to the 
larger institutional and political context. 
 
33. The lack of relevance to the larger context is due to inadequate diagnostic 
analysis at the preparation stage. The program design assumed that there was 
sufficient political and institutional support to allow the otherwise well-designed and 
TA-supported elements of the program to be well executed. This was not a tenable 
assumption. The provincial line departments’ centralistic or resentful (of federal 
imposition) posture was never fully recognized or addressed in the program design or 
implementation. There was evidence from the start that provincial line departments 
were reluctant to join the program. A letter to this effect was sent by the Sindh 
government to the federal level. The program design needed to address the different 
degrees of institutional readiness to undertake devolution and commit to program 
outputs. Moreover, it needed to identify the risks in a deeper way and adjust program 
features accordingly (e.g., time frame, provincial line department participants, location 
of interventions). 
 
34. The program design did not reflect the state of data and reporting capabilities 
in the provincial and local government system. The design did not fashion an adequate 
response to what turned out to be very rudimentary systems and low levels of capacity. 
The expected impact and high level objectives in the policy matrix could only be 
measured by onerous regular surveys. Program output interventions and output and 
outcome indicators were not consistently linked. The design team did not establish a 
complete baseline and did not rely on feasible methods of measurement at the end of 
program to obtain an update on the progress of the indicators. It is not reasonable to 
allow a program framework to proceed when it does not have a proper baseline, and 
contains expectations of data collection at program end that are not realistic. As these 
programs are notoriously difficult to evaluate, the design should recognize the 
limitations and choices made in the monitoring and evaluation framework. 
Alternatively, a larger investment would be required in the design stage to infuse the 
program with the capability to measure program progress and success. 
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C. Effectiveness     
 
35. The program was rated less than effective. The policy matrix contained 51 
policy actions to be complied with before tranche releases. The first policy outcome 
was premised on further delegation of administrative and financial powers and transfer 
of human resources from provincial line departments to local governments. The 
program facilitated the transition by supporting the preparation and implementation of 
a Sindh government action plan to delegate powers. However, the real impediment to 
effective delegation is that the district government have limited capacities to enable the 
use of delegated authority and effective provincial, local government, and civil society 
monitoring and accountability mechanisms, which remained weak. The program 
support unit could have contributed more effectively to the impact by focusing 
resources in areas of institutional strengthening and capacity building to allow local 
government to make use of the delegated powers. The delegation of powers was also 
undermined after the program by the loss of the elected side of local government in 
2009; the devolution character of the delegation was lost after 2009. 
  
36. The second policy outcome was focused on supporting Sindh government in 
evolving procedures for making conditional grants to local government and ensuring 
the provincial line departments’ support. Additionally, program outputs under the 
public accountability component were to be linked with planning and budgeting 
processes to enable a local participatory process as envisaged in the preparatory work. 
The PCR notes that the provincial government only released 63% of the $100 million 
from ADB’s Special Funds resources to the local governments. The IEM requested 
information on the actual use of the released third tranche from the executing agency 
but this has not been obtained. It is not known to which use the unspent (on 
conditional grants) amount was diverted. It is likely that it was channeled through 
other allocation mechanisms of the province. The IEM was informed by the Health 
Department that health district headquarters hospitals obtained the leftover from the 
unspent third tranche.  
 
37. The third policy outcome related to participatory planning and public 
accountability. Program outputs related to this outcome were limited to making legal 
obligations and policy commitments regarding women members on local committees, 
the preparation of a participatory planning and monitoring action plan, and its 
implementation in local governments. However, a radical shift to a participatory 
approach could not be expected to occur merely by putting in place an action plan. 
Monitoring capacities of provincial line departments and local governments needed to 
be developed to process and use monitoring information. The TA could have 
strengthened reporting, monitoring, and accountability aspects of conditional grants, 
introducing international good practices in performance grants. Community and 
stakeholder involvement required greater emphasis and could have been usefully linked 
to the award and utilization of conditional grants. Beneficiary involvement in facility 
level committees and local government monitoring committees required capacity 
support.  
 
38. The TA remained underutilized relative to performance requirements, funds 
available, and in comparison to design. Technical and managerial strengths needed to 
be developed in provincial line departments and local governments to create supply-
side capacities for evidence-based, equitable, and cost-effective planning, budgeting, 
delivery, and monitoring of social services. Community development and capacity 
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building of beneficiary communities were critical to creating demand-side pressure for 
the coverage, access, and quality of service delivery, inclusive of governance and public 
accountability.  
 
39. The fourth policy outcome related to rationalizing services and setting 
standards. The program sought to align resources with service delivery needs, in terms 
of service recipients and the quality of the services. Program outputs corresponding to 
this outcome were limited in scope and focused on addressing human resource and 
physical facilities deficiencies in local governments. The expected result was to have 
functional local government organizations with staff and resources to enable their 
operations. However, 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 enforce the adopted standards and regulate service delivery; and 
formal and community oversight of observance of minimum services standards for 
health, education, and WSS should have been designed and implemented to ensure the 
effectiveness of the program toward this outcome. 
 
40. The fifth policy outcome related to encouraging public-private partnerships 
with community-based organizations for the delivery of social services. Program 
outputs in this component focused on generating a high-level Sindh government plan. 
Review and assessment of results of policy adoption needed to be assessed for any 
understanding of effectiveness. 
 
41. No summary is available of compliance with the policy matrix actions that are 
to contribute to the above outcomes. A review of the ADB third tranche report 
indicates that one action has not been complied with (the 10% allocation by taluka 
(town) municipal administrations to citizen community boards), nine have been 
substantially complied with (covering three sets of actions over three tranches), and a 
waiver was received for one (maintaining the increase in sector spending). The 
summary of tranche compliance may overstate achievements, as the implementation of 
certain actions relies on statements from local governments vouching that they have 
been done (e.g., 25% allocations to citizen community boards; financing of health 
boards); no proof from actual budget documents or implementation reports was 
required. The high number of conditionalities and their loose verification requirements 
encourage a pro-forma approach to fulfillment of conditions, and obscures which 
actions are critical in moving reforms forward.  
 
42. Policy actions varied from the rather formalistic (e.g., provincial approval of the 
gender action plan; signing memorandums of understanding with local governments 
on the rules for using conditional grants; the provincial government committing to 
transferring funds through Account IV) to the more involved (e.g., establishment of the 
conditional grant mechanism) and the more challenging (improving local planning, 
staffing, and accountability mechanisms). 
 
43. The policy actions suffer from ambiguity in some cases. It is not clear for 
instance whether only the local governments were to maintain increased spending on 
the social sectors, or if the provincial expenditures, through their own executing 
modalities, also fell under this condition. A waiver was sought and given by ADB for 
this condition. The waiver was justified on the basis that some districts had been 
created, impeding data collection, and thus proving to be impossible to comply with 
this condition. This data obstacle does not pertain to the provincial level; it should have 
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been possible to see if the province spent more on the social sectors, directly or 
through transfers to local governments. Moreover, as the PCR validation report points 
out, an aggregate amount spent by local government (regardless of the number of 
units involved) would have been sufficient to make the case that local government 
spending in the social sectors was being maintained.  
    
44. There is no complete and summative record in the management reports of the 
schedule of actual tranche releases to districts. The midterm review report did not track 
the disbursements, their amounts, or timing. The table below is compiled from the PCR 
and third tranche review documents. The tranche releases of the program largely 
adhered to schedule for the first 2 years, with the third tranche released in 2007 rather 
than as scheduled in 2006. 
 

Program Tranche Releases 

Tranche Release date 
Actual released OCR 

($ million)a 
Actual released ADF 

($ million)a 
1st 29 April (OCR) 

6 May 2004  (ADF) 
65.96 34.07 

2nd July 2005 36.42 34.07 
3rd 23 August 2007 (OCR) 

23 August 2007 (ADF) 
5.37 35.10 

    Total  107.75 103.24 
ADF = Asian Development Fund, OCR = ordinary capital resources. 
a  The actual released amount is obtained from the program’s completion report Basic Data sheet, p. ii., and 

calculated based on original currency release, against the total loan (including fee). It varies slightly with 
the Basic Data sheet total because of rounding errors. 

Source: ADB. 2008. Completion Report: Sindh Devolved Social Services Program in Pakistan. Manila. and 
Third tranche review documents. 

 

D. Efficiency 
 
45. The program was rated inefficient. Efficiency in implementing the program was 
affected by the TA loan cancellation, reducing the chance of efficiency and 
sustainability of all efforts. The TA was supposed to focus on strengthening the 
capacity of the program support unit and LSUs, which in turn was to facilitate capacity 
development in a range of actors. The consultants that were hired acted directly 
toward local governments, and did not act on provincial line departments to change 
their mindsets or practices or transfer knowledge and skills. This approach also severely 
limited prospects for sustainability. For instance, the channeling of unspent third 
tranche funds through other disbursement channels indicates that Sindh government 
was not able to maintain the conditional grant system on its own—not even for the 
duration of the program. 
 
46. The choice of TA inputs also limited the program. Not obtaining the very best 
national consultants saved funds but inhibited program output and outcome 
achievement. Additionally, utilizing almost exclusively national consultants turned out 
to be a false economy, as a perspective informed by related efforts internationally could 
not be brought to bear on the program.  
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E. Sustainability 
 
47. The program was rated unlikely sustainable. By the time the program closed, 
the provinces had regained discretion (and constitutional right) to shape their local 
government system. This changed the entire intergovernmental dynamics, as seen 
during 2009-2011 of changes to the provincial local governments.  The situation is now 
fluid and unpredictable. The Sindh Local Government Ordinance 2001 of all provinces 
in Pakistan have been legally set aside (though features of these are maintained), and 
new and stable local government frameworks have yet to be shaped. Local government 
operates only with the executive side (but even then without the nazim, who was an 
elected chief executive). Stakeholders are not well organized to participate in the 
existing local government structures, and citizen community boards in particular are 
not functional or are endangered. Even the former local government elected officials 
have difficulty finding a voice, and their nascent associations are not operational in any 
meaningful way, though they are being assisted by 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 as useful as intended (see the summary 
of achievements and sustainability by output in Appendix 2).  
 
48. Even during the program, there was a degree of recentralization, particularly in 
WSS, but subsequent to the local government framework upheaval, there has been 
recentralization in health functions as well, beyond the loss of the elected bodies.  
 
49. Sindh government still intends to fashion new devolved institutional 
arrangements, but there is no certainty on the specific elements. At the moment, it 
appears that the province refers to the 1979 model as well as the Sindh Local 
Government Ordinance 2001 framework,  choosing appropriate stipulations of the 
arrangements both from the 1979 and 2001 models as it fits the moment. There is no 
evident policy development process, but rather backroom dealings between the two 
dominant parties. It is unclear that this will produce a framework that will be stable 
and acceptable to key stakeholders.  
 
50. The experience of the program potentially gives the province some capacity to 
draw on in fashioning the new frameworks, but it is not clear how they are drawing on 
the reports and skilled individuals. The program interlocutors at secretary level readily 
admitted that they are not involved in policy development when it comes to reshaping 
the local government framework for their sector. 
 
51. The interlocutors in the health sector indicated that the concept of public-
private partnerships is now more broadly accepted, even though experiences have 
shown mixed results. They note that the program did not leave many examples, but 
kept the concept alive during its time, allowing it to take root and show more results 
after it ended.  
 
52. The public-private partnership effort did not take root at the community-based 
organization level. The citizen community boards and community-based organizations 
could have been a strong force in supporting the program and devolution efforts in 
general, but too often they became a politicized and manipulated vehicle. Hence, they 
were not given much provincial or local government support, and funding was never 
raised to Sindh Local Government Ordinance specified levels (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 
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community boards and community-based organizations were not equipped to press for 
structures and practices that would be favorable to them.  
 
53. Beyond the project-based linkages to citizen community boards and 
community-based organizations, civil society engagement was not evident in the 
program. Hence, the program could not draw on broad support to keep the key 
provincial and local government actors committed to working with civil society.  
 
54. In the program, maintaining social sector spending for district government and 
taluka (town) municipal administrations was a waived third tranche condition, poorly 
justified, that endangers the sustainability of a core expected outcome. Sindh 
government was not able to supply data specifically tailored to the commitments made 
in the loan agreements, regarding the sectoral spending increases. The more general 
data supplied indicate that the spending has been inconsistent, with increases and 
decreases over the life of the program and subsequently.  

 
F. Institutional Development 
 
55. The institutional development is rated negligible. 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 on the ground. The efforts lacked rigorous capacity development 
assessments and capacity development planning tailored to the institutional changes 
desired.  

56. As a result of the missing up-front analysis, no institutional baseline exists 
describing practices, such as interdepartmental coordination, financing and planning 
approaches at local government level, the degree and forms of technical support to 
local government, data systems, and reporting and monitoring systems that could have 
been a sound basis for designing specific institutional strengthening interventions and 
measuring their progress. 
 
57. The TA completion report shows that only $1,935,944 equivalent was 
disbursed from the TA loan. 19

58. The TA completion report adds that the training had no relevance to the reform 
agenda, and gives evidence that key outputs were not achieved (gender plan 
application) or that institutions were not functioning as expected (school-based 
management committees). The IEM concurs with this view, noting for instance that 
citizen community board training, of the most rudimentary kind (focused on the Sindh 
Local Government Ordinance policies, and designed to spur citizen community board 
development) was only conducted in May 2007—too late for it to have any impact on 
citizen community board formation and access to program funding. The program 
intent to channel funds to community-based organizations never came to pass, and the 
health boards were not established or did not survive (the Health Department indicated 
to the IEM that only five were in place, in tertiary institutions).  

 Only $83,338 equivalent was spent on training and 
workshops. The rest was spent largely on studies, consulting services, and office 
equipment (e.g., vehicles, furniture). It is not reasonable to expect much institutional 
development from this magnitude and pattern of expenditures.  

                                                
19 ADB. 2011. Technical Assistance Completion Report: Sindh Devolved Social Services Program in Pakistan. 
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59. As the PCR notes, the departments involved in the program were to submit an 
annual work plan articulating their needs, priorities, and cost of specific actions and 
initiatives; timelines; phasing; and monitoring mechanisms. This did not happen, with 
only some requests coming from the departments; the TA became supply-driven. This 
approach has little chance of inducing institutional development. 

60. The IEM was informed by the local government and Public Health Engineering 
Departments that taluka (town) municipal administrations remained without adequate 
technical staff and capacity building from the provincial level; the province is still 
micromanaging scheme planning—often with ad hoc political considerations swaying 
decisions. The province has taken over the delivery of larger schemes, and undertakes 
technical sanctions for schemes planned at taluka (town) municipal administration 
level.  

61. A general assessment of the taluka (town) municipal administration and overall 
approach to raise the capacity was produced by the Public Health Engineering 
Department director-general in May 2007, much too late to be made operational in the 
life of the program. In any case,  the proposal was not taken up by relevant agencies 
after the program ended. 

62. These elected local government bodies are no longer operating. However, 
support to the councils could have been directed to their associations, allowing them 
to stay organized and press for elected local government.  

63. The program was able to field LSUs, comprised of advisors recruited to provide 
governance and financial management support. Program field visit reports (e.g., Diplo, 
August 2006) raise doubts about the capacity of these to be of much use to local 
governments and questions the intensity of the support provided. 20

64. Further limiting the institutional strengthening potential of the program was 
the provincial ban on adding more government staff during the program life. It is 
puzzling why this policy would be maintained when one of the aims of the program 
was the rationalization of services, which explicitly included addressing critical 
shortages and poor distribution of key technical staff. 

 Even the 
troubleshooting conducted by the more capable Karachi-based program support unit 
seems to be directed at specific schemes rather than core principles of planning, 
participation, and accountability espoused by the program. As the LSUs and program 
support unit were the main vehicles for backstopping the local governments (the 
departments were not supported in intensifying their role), it suggests that local 
government capacity could not be appreciably enhanced. 

65. That limited enhancement of capacities was felt at provincial level can also be 
surmised by the fact that only 63% of the ADF was channeled to local governments 
through the conditional grant mechanism. When the TA support was terminated, the 
province could no longer support the planning effort in local government to enable the 
mechanism to function. About 37% of the funds went to provincially selected projects, 
through a different disbursement mechanism. This indicates that Sindh government 
was not committed to the mechanism or was not able  to support the on its own 
without a permanent program support unit.  

66. However, investments at the district level utilizing the conditional grants helped 
improve service delivery, and the exposure of provincial and district level officials to the 
intended policy reforms has built capacity within the public sector and increased 

                                                
20 Sindh Government. 2006. Field Visit Report on the Sindh Devolved Social Services Program Loan. Karachi. 

That limited 
enhancement 
of capacities 

was felt at 
provincial 

level can also 
be surmised 

by the fact 
that only 63% 

of the ADF 
was 

channeled to 
the local 

governments 
through the 
conditional 

grant 
mechanism 



 
Performance Assessment 17 

 
 

 

 

openness to change. 

67. At the provincial level, an effort was made to launch thematic working groups 
(e.g., on monitoring and evaluation, fiscal decentralization, further devolution), but 
these groups were formed and began to meet rather late (generally late 2006 or early 
2007) and did not make much headway in gaining strong departmental buy-in or in 
progressing through their agenda. Where recommendations were made, it is not 
possible to trace the degree of implementation from program documentation. 

68. It is evident that the line departments lacked an appreciation of their new role 
and responsibilities. The tussle between the Local Government Department and the 
Public Health Engineering Department in water and sanitation is a case in point, the 
upshot being taluka (town) municipal administrations that were poorly supported. Not 
fully appreciating their own weak spots, there was very little in the way of institutional 
analysis and capacity development assessment. Moreover, the departments did not 
only lack adequate capacity to prepare their program TA annual work plans, but did 
little to address that deficiency. Institutional changes at the provincial level were thus 
minimal.  
 
G. Impact  
 
69. The program impact is rated negligible. The program was above all a capacity 
development effort to institutionalize devolution reforms. The investment side was a 
vehicle to assist with that aim—in itself it was a rather modest amount. The intent was 
not to realize a great impact on the ground. It was meant to allow a training ground 
for new intergovernmental practices. It is against that view of the program that the 
impact is negligible. Regarding the welfare impact of the investment projects, it is not 
possible to assess this because of the lack of information on service outcomes. Even if 
Sindh level data were available, it would not be possible to determine attribution to the 
program meaningfully given the amount of the investment loan (and uncertainty over 
some of its use) and the government and other development partners active in the 
sectors of interest. 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 risk entailed in the support 
provided. The impact of the program was therefore very much reduced by the 
resistance experienced during its implementation and the disruption in the local 
government system that followed.   
 
70. Assessing program achievement against the program framework is problematic 
for several reasons. There is not a proper baseline of indicators in the program 
framework. The program design fails to link program interventions closely with the 
indicators; it is not reasonable to expect the program to influence indicators that lack 
any intervention relevant to it. The program did not gather data before closing to show 
the progress in the indicators. It must also be recognized that the magnitude of the 
program investment was quite modest compared with the total resources flowing in 
the sectors of interest. The impact that could be attributed to the program, even if 
measurable, would be very small.  
 
71. Some interventions also were self-limiting in the sense that the change being 
sought, or the approach adopted, was not likely to bring about the impact desired. For 
instance, the gender equality efforts were trapped within the logic (or perceived logic) 

The 
program 
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of gender reform action plan initiatives, and hence were focused on increasing the 
number of women in various roles. Not addressed were the allocative mechanisms, 
rules, and skills that might have made overall spending more favorable to gender 
equality. 
 
72. If the program is to support change, it needs agents of change in the 
government, and they must be highly placed. These champions do the troubleshooting, 
rally others for change, and connect to other supporters. Such figures were not seen in 
Sindh, from the elected or executive side. 
 
73. Having established the LSUs, and notwithstanding the rather weak 
performance of some advisors in the LSUs, the program imparted more skills in local 
governance to many individuals located in the LSUs. Many of these individuals are now 
being used in the provincial and local government system, and are ready to contribute 
to reform and institutional strengthening that will be necessary as the new local 
government framework comes into being. 



 

 

CHAPTER 4 

Other Assessments 
 
 
 
 

A. ADB and Executing Agency Performance 
 
74. The performance of ADB was less than satisfactory. A frequent change in the 
ADB program officer who administered the program implementation at start-up and 
irregular review missions and follow-ups by ADB affected program implementation. The 
scope of the program required more inputs from ADB specialists to ensure its success.  
 
75. There was no prompting from ADB to salvage program results (beyond tranche 
disbursement) once it became apparent that the political and policy environment was 
turning against devolution. This lack of responsiveness has roots in the initial 
preparatory analysis, where ADB-fielded consultants were not able to undertake the 
depth of analysis required to assess risks and put forward measures to mitigate risk.  
 
76. ADB Management also appears to be overly preoccupied with facilitating 
disbursements, to the point of glossing over issues of quality and sustainability of 
tranche actions.  
 
77. The executing agency performance is less than satisfactory. It was responsible 
for establishing the program support unit—the key support in the delivery of program 
outputs. The performance of the executing agency was satisfactory and substantial in 
ensuring compliance with actions required for each tranche in the policy matrix, 
particularly because of complex and extensive coordination requirements given the 
large number of provincial line departments, district governments, taluka (town) 
municipal administration, and LSUs involved in program implementation. However, the 
line departments pointed out to the IEM that given the complexity of the program, the 
executing agency should have been the Planning and Development Department and 
implementing agencies should have been the health, education, and WSS departments. 
While the IEM concurs with the alternative choice of executing agency, it notes that the 
provincial line departments were in fact implementing agencies, even if they were not 
given this formal designation. This indicates the challenging nature of the executing 
agency—provincial line department interaction.  
 
78. Tracking of conditional grant funds utilization of awards and program 
monitoring was a major shortcoming in executing agency performance. This is one area 
where the choice of the Finance Department could have been advantageous, in 
principle. As it turned out, the IEM could not obtain any information on the utilization 
of third tranche loan funds and only less than adequate information on spending in 
sectors against agreed targets. 
 

B. Technical Assistance Loan 
 
79. TA loan design and implementation. The TA was expected to furnish 1,936 
months of international and 36 person-months of national consulting services. Of the 
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$10 million loan, about $1,935,944 (19.4%) was utilized, engaging about 700 person-
months of consultant services. The TA first disbursed in November 2004, with 
consultants first fielded in April 2005, and the final contract was awarded in November 
2008. The TA closed with a final disbursement in July 2009, 1 year after the expected 
closing date.  
 
80. Although the interlocutors and ADB completion reports indicate that the TA 
provided was too large to be absorbed, the IEM notes that the difficulties are better 
explained not by the size of the TA but the limited time given in the program to 
support a wide range of difficult reform efforts. 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. The TA was to accompany the 
program from the start but was late in being established. The broad reach of the 
program was not calibrated with the TA resources and time afforded in the program. 
 
81. The program support unit’s dedication to its mandate was evident in its efforts 
to cope with an enormous workload and great uncertainty. It persisted with its efforts 
even as the devolution environment was becoming even less conducive, and managed 
to achieve compliance with the tranche conditions. 
 
82. In view of the technical nature of the challenges alone, the TA management, 
principally the program support unit, was under-resourced. Compared to similar 
structures in similar programs elsewhere (see Box 1 for the case of the Local 
Governance and Community Development Program in Nepal) 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, a 4-year multi-donor supported 
program of the Government of Nepal (with the Asian Development Bank providing the largest 
portion from the development partner side), channels nearly $400 million to performance-
based grants to local government; and complements this with a project control unit with 
technical assistance, worth $6 million at its disposal; a capacity development fund of $25; 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 Local Governance and 
Community Development Program is twice as large as the Devolved Social Services Program, 
but the population served is much smaller. The comparison suggests that the design of the 
Devolved Social Services Program 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. July. 
 



 

 

CHAPTER 5 
 

Issues, Lessons, and Follow-
Up Actions  

 
 
 
 
A. Issues 
 
83. Suitability or appropriateness of program lending where the focus of reforms is 
on capacity development. The experience of the program raises the issue of whether 
program lending is suitable for a reform support process that is primarily focused on 
capacity development. 21   The program 22

 

 was designed in 2003, 2 years after the 
devolution reforms were launched. By the time the program came on stream in 2004, a 
good number of implementing rules and guidelines had been generated to make the 
Sindh Local Government Ordinance operational. While the framework was not yet fully 
elaborated (e.g., conditional grants were not well known and accountability 
mechanisms needed guidelines), what was mainly lacking at that point was a capacity 
development effort to allow actors to play the new roles effectively. This presupposed 
enough buy-in among actors to realize the intent of the new framework, an 
assumption that this PPER indicates was not tenable.    

84. If the program was above all to be a capacity development effort to prepare 
provincial and local government actors to apply the existing framework, a great 
number of measures, encompassing individual and organizational levels, was required. 
As the literature on devolution and capacity development shows, making a system 
operational and institutionalized is an arduous process. It is not very predictable, even 
with the best of capacity development needs assessments. Organizational obstacles are 
frequently encountered, and require creativity and time to solve. Program lending, with 
its rigid annual targets, may be suitable to encourage a country to embark on new 
policy directions, i.e., in the upstream of policy making. But when the work descends 
into the trenches, it is exceedingly difficult to demarcate specific capacity development 
measures and their time frames in detail years ahead. Capacity development is not a 
predictable process, and needs some flexibility and responsiveness. 
 
85. In view of the above points, the IEM suggests that ADB may have had better 
success with a stand-alone TA loan, or a TA loan possibly tied to an investment loan 
(that would have covered a 5-year period at a minimum). Even these modalities, 
however, would have needed to be designed with sufficient attention to the prevailing 
political context. 
 

                                                
21 The ADB Resident Mission in Pakistan is of a view that “this is particularly important in the country context 

because in Pakistan program loans are practically being perceived as general budget support with the 
intended reform as conditionality, adversely affecting ownership of reform.” 

22 Footnote 1. 
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86. A narrow time frame to achieve the program outcomes. Several interlocutors in 
Sindh remarked that the time frame for the program was too narrow to allow for 
significant absorption of the TA and to achieve the tranche conditions meaningfully. 
The time pressures were more keenly felt as there was evidently a great need to prepare 
some actors, particularly at provincial level, to take up their roles in the program.  

 
87. The tranche actions, though triggering three tranche releases, were to be 
concluded in about 2 years of effort. The focus of the program turned to meeting the 
tranche conditions, rather than addressing the issues of program output quality and 
the impact and institutional sustainability of the various undertakings.  

 
Box 2: Establishing Performance-Based Grants for Local Government-Ghana’s 

experience 
 
The concept of establishing a district development fund that would fund districts to undertake 
their functions, and reward them for good performance, was introduced in Ghana in 2006, 
through the efforts of several donors supporting decentralization. Design missions in 2007 
and 2008 involving the relevant ministries and the World Bank, and German development 
cooperation through GTZ, among others, assisted in developing the design—drawing from 
earlier efforts in Africa and South Asia. The formula (basic grant 50%; performance 38%; 
capacity development 12%) and annual funding from the government and supporting donors 
(Asian Development Fund, Canadian International Development Agency, Danish International 
Development Agency, and German development cooperation through KfW) were in place by 
2008. Only 50 of the districts were able to meet the minimum conditions for performance in 
2008. By 2009, all 170 districts were able to obtain the grant. Subsequently, districts have 
been trying to improve their performance, using the allied capacity development grants, to 
obtain higher performance scores and thus larger grant increments.   
 
Source: Joint Donors’ Competence Development Network. Train4Dev. http://www.learn4dev.net/index. 
php?Id=109 
 

 
88. Devolution support efforts in other countries have revealed how difficult it is to 
effect a transition from a centralized to a decentralized governance system. It takes 
time to give broad policy and principles an operational base, and to change attitudes 
and inject incentives that will align actors with the new policy directions. Box 2 on the 
case of performance-based grants in Ghana, one of a dozen models of performance-
based granting tested around the world, shows the time frame over which design 
application and refinement can take place. As this Ghanaian initiative is similar to the 
conditional grant attempted in the program, it is worth examining. In particular, it is 
worth noting that while it took longer to get established in 2011, this donor-supported 
effort aimed at incorporating the mechanism into the regular workings of the 
Ghanaian system. If the program had wanted to show how a conditional grant could 
be integrated within the financing tools of Sindh province, it would have needed more 
time. As it turned out, the pressure of time was one indicator to actors that this was 
not a serious effort—just a modality that was imposed for the duration of the program. 
As it turned out, it was terminated before all of the allocated funds were channeled 
through it. 
 
89. The Sindh experience with the conditional grant, and other initiatives, 
underscores that the absorption issue was not that the TA was too large, but that the 
approach and time allowed were not realistic. 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 3-year timetable.  

 

http://www.learn4dev.net/index.%20php�
http://www.learn4dev.net/index.%20php�
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90. There is no doubt that the program executing agency and program support 
unit worked hard, but they faced an enormous task. They were able to see that all three 
tranches of the ADF loan were disbursed, but at the cost of shortchanging the efforts 
required to institutionalize and ensure sustainability.  

 
91. It would have served Sindh government better had the program used a 
modality that would allow it to accompany the Sindh partners through a time frame 
commensurate with the capacity development required for the desired institutional 
changes. A 5-year period would have been a minimum requirement for meaningful 
change; a 10-year period would have been more reasonable.  

 
92. Reading the political context. The program came at a critical time for the 
federal government. The devolution plan promoted and designed by the Musharraf 
government was difficult to execute, partly because some actors had been marginalized 
and were skeptical and resentful. In practical terms, the federal government needed to 
have the provinces intensively engaged in realizing the prescribed Local Government 
Ordinances on the ground; to do so, the provinces needed the large and broad support 
that came with the program.  
 
93. Debate over the merits and motivations of the devolution initiative arose early 
in the federal (and Decentralization Support Program-aided) efforts to promote the 
Local Government Ordinances. The autocratic nature of the regime and its top-down 
imposition of this policy alienated many and raised the level of risk for a support 
program. Yet this high level of risk, and the dynamics behind it, were not addressed in 
any of the program documentation. While the PPTA noted the turbulent political 
context for devolution, it did not take into account that the provinces were slated to 
take back jurisdiction over local government by 2009; this should have impressed on 
the program design team that the program faced a large political and policy risk. Had it 
realized the severity of the situation, the team might have turned its attention to 
weighing the risk to determine if the program should proceed at all, and if it was to 
proceed, how to accompany it with the requisite risk mitigating measures. 
 
94. A sound stakeholder analysis would have been helpful in the design process. 
The design team was applauded for its open approach regarding local government 
consultations, but it failed to engage appropriately with the marginalized political 
parties, provincial assemblies, and members of the bureaucracy (particularly the District 
Management Group). These actors were still smarting from the imposed Sindh Local 
Government Ordinance, and could pose obstacles to implementation of the program or 
the sustainability of its results. Notable signs of risk and dissent were evident in the 
program design process. The push for the family of Devolved Social Services Programs 
to roll out, beginning with Sindh, came from the federal level—with ADB-financed 
Decentralization Support Program assistance. The response of Sindh provincial 
government (including a letter opposing the program) did not seem to register with 
the design team.  
 
95. The confirmation of ownership, on which the program was designed, was a 
shaky foundation. The vigorous support of one or more senior politicians or 
bureaucrats is not evident in the program. Someone needed to take a leadership role in 
pushing for the success of the program. Without visible and influential champions of 
this kind, it is more difficult to gain the cooperation of reluctant or uncertain actors. 
 
96. Beyond a stakeholder analysis (with a political economy orientation), the 
preparatory work needed to undertake other essential diagnostic work. For instance, an 
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institutional baseline to determine the receptivity and capacities of the provincial line 
departments would have enabled the design team to emphasize the sectors and 
leading lights that would get behind the program. As it turned out, the program choice 
of the Finance Department as the executing agency did little to galvanize other actors. 
 
97. Risk management in design stage. An adequate assessment of the risk facing 
the program would have raised the fundamental question of to proceed with the 
support of the intervention or not In any preparatory work, the option of not to 
proceed further ought to remain an option, to be dismissed only on the basis of a 
sound assessment. It is instructive to see that at least one development partner deemed 
the climate for provincial devolution support to be too risky. 
 
98. A decision to proceed would not just entail a statement that the risk is large, or 
that it ought to be dealt with at a later stage, but rather an examination of specific 
mitigating measures. These might have included (drawing from interlocutors and the 
IEM) the following: 

(i) undertake proper political context and institutional analysis to assess the 
nature and magnitude of the challenges; 

(ii) make the scope manageable for 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 Sindh Local 
Government Ordinance that are widely supported and likely to be sustained; 
and 

(v) focus on the role of the province, as the investment will be relevant 
regardless of the form of local government system. 
 

99. Program adjustment midstream. When it became evident midstream in the 
program that impact and sustainability were endangered, a management response was 
required. Provincial and local government actors were losing interest in response to 
larger political dynamics surrounding the local government framework. In the face of 
this development, the program’s reaction was to focus on fulfilling, even if in a 
perfunctory way, the tranche conditions. No sense of alarm or urgency was expressed 
with respect to the institutional results pursued by the program. The inability of the 
executing agency and program support unit (and ADB) to be responsive to its changing 
environment seems to relate in part to the rigidities of the policy matrix, and the forced 
alignment of the TA to the tranche conditions. 

 
100. Supporting devolution in a comprehensive and balanced way. Devolution is a 
complex and difficult undertaking. International experience shows that it needs many 
ingredients to come together for it to be successful, and time. The program was 
complex and far-reaching, but lacked some ingredients. It did cover the following, in 
some fashion:  

(i) further delegation of authority; 
(ii) planning; 
(iii) financing; 
(iv) delivery through community groups and public-private partnerships; and 
(v) development of service standards. 

 



Issues, Lessons, and Follow-Up Actions 25 
 

 

 

101. Box 3 provides an additional list of important ingredients that needed to come 
together in Sindh to make devolution successful. The program 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 found within government efforts and support 
provided by other development partners. It does not appear that other development 
partners were helping to bring these other ingredients to the table. Without them, the 
program raised its risk of failure at the purpose level. Returning to the need for 
diagnostic work, preparatory analysis should have revealed if these areas were being 
covered.  
 

Box 3: Missing or Weak Ingredients in the Devolved Social Services Programs 
 
If viewed against the emerging good practices in decentralization internationally, the program 
was lacking or entirely missing the following elements: 

(i) citizen education and wider civil society accountability mechanisms; 
(ii) internal government auditing and supervision of local government; 
(iii) local revenue assignment and revenue mobilization at 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. 
 
102. Related to the point on diagnostic work, the analysis gap seems to point to the 
lack of international technical expertise at crucial points in the program—a point similar 
to that made in the PCR. In the view of the IEM, the limited “position of devolution 
within provincial organizations and assembles, 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 provincial government after the 
program completion.  
 
103. Fiduciary risk. According to the PCR for the program, only 63% of the $100 
million ADF loan was used, leaving about $37 million released but not channeled to the 
local government in the conditional grant mechanism that had been established for the 
program. Hence, this amount remains unaccounted for in terms of program loan 
agreement accounting requirements . The ADF funding channeled in the form of 
conditional grants gave local government wide discretion, but could have been 
accounted for to the provincial governments and ADB, for their utilization—in a format 
that was to be agreed between the Sindh government and ADB. While there is some 
reporting to ADB on the utilization of the first two tranches, the programs failed to 
account properly for the third tranche. This gap opens up a fiduciary risk, in terms of 
expenditures possibly not being directed in accordance with the program focus and 
target groups.  
 
104. Program monitoring and evaluation framework. The program was designed 
with the aid of a program framework containing indicators and targets, related to the 
goal, purpose, and output levels. The program is expected to have considerable control 
over outputs, and to make a contribution toward outcomes and impact level indicators. 
Even so, it is logical to expect that the outcome and impact indicators chosen will 
closely match the interventions selected for the program. This is not always the case for 
the program. Moreover, the baseline data of the program were not properly compiled 
to allow for a before and after program comparison. Data to update the program 
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framework appear to be very difficult to obtain, from the government or other sources. 
This suggests the need to keep the framework as simple, logical, and practical as 
possible. 
 
105. In the context of ADB programs that mix modalities, it appears necessary to 
find a way to extricate indicators that pertain to each modality. If this is not possible or 
practical, it may be best to lay out clearly the expectations for an integrated assessment 
to the PCR, validation, and evaluation. 
 

B. Lessons 
 
106. Ensure that lessons learned in previous and relevant programs are properly 
understood and truly taken into account in developing related initiatives. The difficult 
Social Action Program experience with the multi-sectoral approach is raised in the PCR 
and validation as a lesson missed in the program design, but this was not the 
underlying weakness in the design. Lessons from international experiences in 
devolution and capacity development were missed.  
 
107. Ensure that there is sufficient ownership and strong commitment from key 
members of the elected and executive bodies of the partner government and other 
stakeholders. 
 
108. Undertake a sound institutional, political, and policy environment assessment 
as part of the preparatory work, bringing out formal and informal dynamics and 
incentives. 
 
109. In the program design, risks should not just be mentioned or put off to a later 
stage. Rather, they must be properly assessed and the measures for reducing risks and 
mitigating measures must be clearly specified. 

 
110. Allow a realistic time frame for preparation and processing of loans by ADB 
operations staff that is commensurate with the complexity of the loans. 
 
111. When program results are endangered by a drastically changing environment 
midstream in the implementation, the management of the program must be able to 
shift gear and find some adaptation that will maximize outcomes. ADB should ensure 
its modalities are flexible enough to respond to these circumstances. 
 
112. In closing program files, ADB should make a more determined effort to 
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. 

 
113. Subsequent discussions on ADB support that aim to partner with any provincial 
government need to be tailored to the specific situation in the respective province. They 
should take into account the new functions received by provinces in the 18th 
amendment, including reacquired jurisdiction over local government systems.  
 
C. Follow-Up Actions 
 
114. The IEM recommends to the Central and West Asia Regional Department to 
follow up with the provincial government to obtain the third tranche utilization 
documents. 
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115. The IEM concurs with the Sindh PCR that it is worthwhile to undertake a special 
study in this sector. The IEM suggests this should cover all relevant devolution and local 
governance initiatives since 2002 devolved social services programs, decentralized 
sectoral projects, and the Sindh Cities Improvement Program.23

 

 The study should feed 
into the  country assistance performance evaluation, to influence any next-generation 
support of ADB to local governance. 

116. ADB should develop a diagnostic approach that better elaborates and mitigates 
political and policy risk for preparatory work in governance support. 
 
 
 
 
  

                                                
23 ADB. 2008. Report and Recommendation of the President to the Board of Directors: Proposed Multitranche 

Financing Facility and Technical Assistance Grant Islamic Republic of Pakistan: Sindh Cities Improvement 
Investment Program. Manila. 
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APPENDIX 1: DESIGN AND MONITORING FRAMEWORK 
  
 

Design Summary 
Performance Indicators and 

Targets (2004–2007) PPER Update 
Impact (Goals) 
 
Literacy rate  
(age 10 years and over) 
 
Infant mortality rate/ 
1,000 live births 
 
Maternal mortality ratio/ 
100,000 live births 
 
Total fertility rate 
 

 
 

47%–50% 
 
 

80–70 
 
 

350–280 
 
 

4.8–4.5 

  
 
55.06% for all ages  
(Sindh Bureau of Statistics 2005/2006) 
 
81 (RAF report: PDHS 2006–2007, MICS 2009) 
 
 
314 (RAF report: PDHS 2006–2007, MICS 2009) 
 
 
4.3 (RAF report: PDHS 2006–2007, MICS 2009) 

Outcome (Purpose) 
 
Gross primary enrollment  
(boys; girls) 
 
Gross middle school 
enrollment 
 
Proportion of women 
delivering in institutions 
 
Contraceptive prevalence rate 
 
Full immunization coverage  
(12–23 months) 
 
Access to safe drinking water 
 
Proportion of households 
with toilet or latrine 
 

 
 

80–88%; 58–68% 
 
 

38%–45% 
 
 

27%–35% 
 
 

17%–22% 
 

50%–85% 
 

24%–30% 
 

60%–65% 
 

  
 
Primary net enrollment rate from 50% to 54% 
(WB) 
 
… 
 
 
… 
 
 
… 
 
… 
 
… 
 
… 
 

Outputs 
1. Further devolve social 
services to local governments 

a. Delegation of 
administrative and 
financial powers to 
local governments 

 
b. Intrasector delegation 

of responsibilities and 
authorities 

 
c. Provincial line 

departments focus on 
policy making, 
regulation, capacity 
building, and 
monitoring and 
evaluation 

 
 
 
Powers transferred by year 1 
 
 
 
 
The majority of district 
governments implement the 
plan in year 3 
 
New roles implemented by 
year 3 
 
 
 
 
 

 
 
 
Analysis conducted but any program 
implementation has been negated by the 
subsequent removal of elected local 
government. 
 
 
No delegation was sustained beyond the 
program life, in view of SLGO upheaval 
mentioned above. 
 
No significant adjustments were evident to be 
sustained 
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Design Summary 
Performance Indicators and 

Targets (2004–2007) PPER Update 
 
2. Improve social sector 
financing 

a. Additional budget for 
social sectors on top of 
revenue-based 
increment  

 
b. Needs-based formula 

for distribution of 
conditional grants to 
local governments 

 
c. Transfer funds to 

Account IV in a timely 
manner 

 
 
3. Improve participation, 
linkages, and 
accountability 

a. Gender reform action 
plan approval and 
implementation 
 

b. Use of participatory 
planning process for 
preparing annual 
sector plans showing 
all major sources and 
uses of funds 
 
 
 
 

c. Management 
agreements between 
Sindh Provincial 
Government and local 
governments 

 
4. Rationalize services and set 
standards 

a. Prioritize services for 
the poor, women, and 
vulnerable groups 
 

b. Propose rationalization 
of services, staff, and 
funds 
 
 

c. Recruit female staff on 
contract and merit 
basis for specific 
locations 
 

 
 
Targeted additional funds 
provided in years 1, 2, and 3 
 
 
 
Agreement in year 1,  
PFC mechanism in year 2 
 
 
 
Up-front financing of 25% of 
non-salary budget by year 2 
 
 
 
 
 
 
Plan approval in year 2, 20% 
female representation in 
committees by year 3 
 
By year 3, planning is 
adequate in 50% of district 
governments and 25% of 
TMAs 
 
 
 
 
 
 
By year 2, agreements for the 
majority of local 
governments 
 
 
 
 
 
50% of local governments by 
year 1, and 90% by year 3 
 
 
50% of district governments 
by year 2, 50% of TMAs by 
year 3 
 
 
Selective recruitment in year 
2 
 
 
 
Agreement in effect by year 2 

 
 
 
Funds were provided through conditional 
grant, with all three tranches released, but only 
63% was disbursed through the conditional 
grant. The formula used, and the conditional 
grant, did not survive beyond the program.  
 
 
 
 
 
Account IV is now dormant in view of 
dissolution of elected local government. 
  
 
 
 
 
 
Conditional grant was viewed as disbursing in a 
timely manner on the whole. 
 
 
Annual sector plans were prepared by most 
local governments. Local governments 
provided the PSU with a statement that women 
were serving on monitoring committees—but 
this is a doubtful requirement as basis for 
committee rested on elected government 
provisions of Sindh Local Governance 
Ordinance 2001. There is only anecdotal 
evidence of the plan’s quality, and indications 
are that it was quite low, even toward the end 
of the program. 
 
MOUs were signed with participating local 
governments, setting out the conditionalities 
for the funding. 
 
 
 
 
There was no systematic recording of how the 
poor were reached preferentially in the 
program 
 
 
Not evident what was rationalized in service 
delivery beyond anecdotal instances (e.g., 
criteria for building schools following 
moratorium). 
 
 
No record of end of program achievement, but 
MTR notes reasonable progress and that much 
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Design Summary 
Performance Indicators and 

Targets (2004–2007) PPER Update 
d. Local governments 

agree to do feasibility 
study before 
embarking on new civil 
works 
 

e. Prepare interim policies 
for water and 
sanitation, and solid 
waste management 

 
5. Encourage public-private 
partnership 

a. Strengthen the role of 
CBOs 

 
 
 
b. Expand support for  

school management 
committees 

 
 
c. Give health boards 

authority to receive 
and use grant-in-aid 
 

d. Increase financing of 
CBOs 

 
 

 
 
 
 
Year 2 for solid waste 
management, and year 3 for 
drinking water supply 
 
 
 
 
Approval of support for 
home schools, health boards, 
and village development 
associations by year 2 
 
Majority of district 
governments include support 
for shelterless schools 
 
 
Health boards are authorized 
to retain and reuse user fees 
 
 
District governments allocate 
25% of funds to CBOs by 
year 2, and TMAs allocate 
25% of funds to CBOs by 
year 3 

more could be achieved. 
 
Not known if feasibility studies are routinely 
carried out by local government; LGD 
complains that in the WSS sector the local 
governments were/are unable to do so. 
 
Not evident in life of program, but LGD 
prepared a water and sanitation strategy in 
2011; did not get high marks from PHED, 
indicating a policy development disconnect in 
the Sindh provincial government. 
 
 
Local government may have committed to 
supporting citizen community boards and 
CBOs, but little was done in practice, and with 
the absent of the new Sindh Local Governance 
Ordinance  the effort has been arrested. 
 
Buildings were provided, but as the mid-term 
review (MTR) noted that only in a few cases are 
SDSSP funds being used to address staffing and 
quality issues 
 
 
MTR found some increase in user fees and 
retention 
 
 
 
These funding targets for CBOs were 
abandoned as a result of lack of support from 
Sindh Provincial Government and local 
government. Post-program, the effort has not 
been maintained since the SLGO was set aside. 

CBO = community-based organization, LGD = Local Government Department, MICS = Multiple Indicator Cluster Survey, 
MOU =  memorandum of understanding, MTR = midterm review, PDHS = Pakistan Demographic and Health Survey, PFC = 
provincial financial commission, PHED = Public Health Engineering Department, PPER = program performance evaluation 
report, PSU = program support unit, RAF = Research and Advocacy Fund, SDSSP = Sindh Devolved Social Services Program, 
SLGO = Sindh Local Government Ordinance, TMA = taluka (town) municipal administration, WB = World Bank, WSS = water 
and sanitation. 
Source: Independent Evaluation Mission. 



 

 

APPENDIX 2: TENTATIVE SUMMARY OF ACHIEVEMENTS AND 
SUSTAINABILITY BY OUTPUT 
 
 

 
 
 

Outputs in Program 
Design 

Key Achievements or 
shortfalls Sustainability 

1. Further devolve 
social services to 
local governments 
 

1.1 Devolve 
administrative 
powers in the social 
sector to local 
governments as per 
SLGO 

Analysis conducted with a 
plan with recommendations 
for additional clarification or 
devolution and delegation. 
Resistance to devolution 
became more evident as the 
program progressed. No 
evidence of significant 
devolution through the 
program, e.g., technical 
sanctioning was not devolved 
to TMAs. 

Local government is not 
elected at present. The local 
government framework is in 
flux; new bill is being 
negotiated between main 
political parties. Unlikely that 
program inputs will be 
explicitly considered in the 
new law; degree of 
devolution in social sector is 
uncertain. 

1.2 Delegate 
management 
responsibilities and 
authorities within the 
devolved education 
and 
health sectors, as per 
SLGO 

No significant delegation was 
effected as provincial 
resistance to devolution was 
growing by end of program.  

No delegation to be sustained 

1.3 Adjust the role of 
the three PLDs for 
education, health, and 
local government to 
the new devolved set-
up 

Very little adjustment in roles 
of provincial departments was 
made (this requirement in 
policy matrix was relaxed). 

No significant adjustments 
were evident to be sustained 

2. Improve social 
sector financing 
 

2.1 In support of the 
Sindh Poverty 
Reduction Strategy, 
increase social sector 
spending above the 
normal increment 

The program and Sindh 
government have not tracked 
these to be able to show 
additivity of conditional 
grants to normal growth of 
social sector budgets. Fiscal 
space generated by OCR loan 
is unknown. 

Unknown as data from 
district governments and 
TMAs have not been 
compiled  

2.2 Use needs-based, 
transparent formula for 
the distribution of the 
conditional grant funds 
for social sector 
development 

Conditional grant distributed 
according to formula based 
on population, equal share, 
and poverty (not very needs-
based). Local government 
funded for further rounds if 
adhering to conditionalities. 
In 2011 a 10% performance 
component was inserted, 
defined as utilization over 
67%. 
 

Not sustainable. The formula 
was only used during the 
program and the specific 
criteria mix of the formula 
has not been taken up in the 
formula used by the PFC for 
the regular awards. 
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Outputs in Program 
Design 

Key Achievements or 
shortfalls Sustainability 

2.3 Transfer of funds 
through Account IV in 
a 
timely manner 

The Sindh Devolved Social 
Services Program reports 
timely transfers and use of 
Account IV. About 63% of the 
ADF was utilized according to 
Sindh program reports.  

Account IV is now dormant as 
local government framework 
is being refashioned. Regular 
awards are presently ad hoc 
as no PFC formally exists. 
 

3. Improve 
participation, 
linkages, and 
accountability 
 

3.1 Ensure 
implementation of the 
Sindh Gender Reform 
Action Plan 

Gender reform action plan 
was notified. Women 
representation on monitoring 
committees was recorded (but 
unclear if more meaningful 
than mere formalization to 
meet tranche condition) 
 

Unknown how gender 
equality measures will feature 
in new local government 
framework being negotiated. 

3.2 Strengthen 
participatory planning 
and monitoring of 
district governments 
and TMAs, based on 
the bottom-up annual 
planning cycle 

Some district governments 
and TMAs showed evidence of 
more participatory planning 
and monitoring 

Local government framework 
is in flux, and is being 
negotiated between main 
political parties; unknown if 
planning procedures will 
reflect participation principle 

3.3 Adopt the 
mechanism 
of management 
agreements between 
the Sindh government 
district governments, 
and TMAs that would 
make them eligible for 
conditional grants to 
stimulate social sector 
development 

MOUs signed with  local 
governments to make them 
eligible for the grant; not very 
meaningful in itself. A review 
of the conditional grant was 
conducted between the 
Decentralization Support 
Program, the program, and 
PFC Secretariat. 

The grant mechanism was 
not sustainable (see outcome 
area 2). The MOU 
mechanism is not of much 
interest on its own, and is not 
relevant in most formula-
based distributions. 
 

4. Rationalize 
services and set 
standards 
 
 

4.1 Improve quality of 
annual sector plans of 
district governments 
and TMAs, by 
providing incentives of 
conditional grants 

Local governments have 
prepared annual sector plans, 
though still scheme-focused. 
A report sampling local 
governments’ use of 
conditional grant in first two 
tranches showed  local 
governments were generally 
complying with 
conditionalities.  

Annual sector plans were 
specific to the program 
period only. Conditional 
grant also stopped with end 
of the program. 

4.2 Rationalize the 
distribution of services, 
staff, and funds 

School building approach 
rationalized (exceptions to 
moratorium). No meaningful 
progress on developing 
minimum service standards. 
Technical staffing (planners 
and engineers) for TMAs not 
accomplished. 

Some planning criteria and 
approaches (e.g., when to 
build new schools) may 
continue to be used. 



 
34 Appendix 2 

 

 

 
 
 

Outputs in Program 
Design 

Key Achievements or 
shortfalls Sustainability 

4.3 Improve policy 
framework for drinking 
water supply and solid 
waste management 

At local government level, 
greater appreciation for solid 
waste management, e.g., 
landfills. At provincial level, 
local government department 
has felt excluded from Sindh 
Devolved Social Services 
Program, hence program has 
been detached from this key 
policy development actor. 

It is possible that some local 
government policies will 
persist and improve. No 
improvement from Sindh 
program to be sustained at 
provincial level. However, 
local government department 
issued a Sanitation Strategy 
in 2011. 

5. Encourage 
public–private 
partnership 
 
 

5.1 Strengthen the role 
of CBOs in social 
service delivery 

Health Management Boards 
(Committees) not 
established—yet this 
condition was deemed met, 
allowing for tranche release. 
No evidence of stronger SMCs 
or village development 
associations. 

No improvements noted that 
could be sustained 

5.2 Increase financing 
of CBOs (SMCs, health 
boards, village 
development 
associations; and Sindh 
government in a timely 
manner 

Not pursued with any vigour; 
some training provided to 
CBOs. Resistance to this 
mechanism was evident at 
provincial and local 
government level. 

No exemplary practices to 
sustain 

ADF = Asian Development Fund, CBO = community-based organization, MOU = memorandum of understanding, OCR = 
ordinary capital resources, PFC = provincial financial commission, PLD = provincial line department, SLGO = Sindh Local 
Government Ordinance, SMC = school management committee, TMA = taluka (town) municipal administration. 
Source: Independent Evaluation Mission. 
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