
 
 

 
 

 
 

 
 
 
 
Reference Number: PCV: AFG 2011-67 
Program Number: 36231 
Loan Number: 1954(SF) 
December 2011 
 
 
 
 
 
 
 

Afghanistan: Postconflict Multisector Program 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

  

Validation Report 

Independent Evaluation Department 



 

ABBREVIATIONS 
 
 ADB – Asian Development Bank 
 ITGA – Islamic Transitional Government of Afghanistan  
 MOF – Ministry of Finance 
 PCR – program completion report 
 PMPL – Postconflict Multisector Program Loan 
 RRP – report and recommendation of the President 
 TA – technical assistance  
    

 
 

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

 
 

 
 
 
 
Director 

 
W. Kolkma, Independent Evaluation Division 1, Independent Evaluation 
Department (IED) 

 
Team leader  

 
J. Scott Bayley, Senior Evaluation Specialist, IED (until 30 August 2010) 
R. Vasudevan, Evaluation Specialist, IED 

Team members I. Garganta, Senior Evaluation Assistant, IED 
V. Melo, Evaluation Assistant, IED 
 

 
 
 
The guidelines formally adopted by the Independent Evaluation Department (IED) on avoiding 
conflict of interest in its independent evaluations were observed in the preparation of this report. 
To the knowledge of the management of IED, there were no conflicts of interest of the persons 
preparing, reviewing, or approving this report. 

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

 
Key Words 

adb, afghanistan, asian development bank, effectiveness, efficiency, energy sector, finance, 
governance, ied, independent evaluation department, sustainability, post conflict multi sector 
loan, program completion report validation, regulatory framework, transport sector 

 



 

PROGRAM BASIC DATA  
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Loan Numbers: 1954(SF) PCR Validation Date:  December 2011 
Program Name:  Postconflict Multisector Program 
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OCR:     0.0 Borrower: 8.2 (na) 

Cofinancier: none Beneficiaries:  0.0 0.0 
Approval Date: 4 Dec 2002 Others:  0.0 0.0 
Signing Date: 4 Dec 2002 Total Cofinancing:  8.2 (na) 
  Effectiveness Date:  4 Mar 2003 5 Dec 2002 

  Completion Date: 30 Jun 2004 Openc 
  Closing Date: 25 Aug 2004 Open 
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Name: 
C. Steffensen 
A. Ibrahim 
A. Ibrahim 
G. Curtis 
M. Prebich 
N. Sato 

Location: 
Headquarters 
Headquarters 
Resident Mission 
Resident Mission 
Resident Mission 
Resident Mission 

From 
Dec 2002 
Jan 2007 
Jul 2008 
Dec 2008 
May 2009 
Oct 2010 

To 
Dec 2006 
Jun 2008 
Nov 2008 
Apr 2009 
Sep 2010 
Dec 2010 
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H. Soliman 
Consultant 

Team Leader:  R. Vasudevan 
Evaluation Specialist, IED1 

Quality 
Reviewer:  

N. Bestari  
Advisor, IEOD 

Director:  W. Kolkma, IED1 

ADB = Asian Development Bank; ADF = Asian Development Fund; IED1 = Independent Evaluation Division 1, 
Independent Evaluation Department; OCR = ordinary capital resources; IEOD = Office of the Director General, 
Independent Evaluation Department; PCR = program completion report, SDR = special drawing rights, SF = special 
drawing rights; (na) = not available. 
a  This is equivalent to SDR113,496,000, based on ADB. 2002. Report and Recommendation of the President to the 
 Board of Directors: Proposed Loan to Afghanistan for the Postconflict Multisector Program. Manila. The Lotus 

Notes database on loan, TA, grant and equity approvals shows an approved amount of $167.18 million. This is 
equivalent to SDR125,219,419, which includes interest during construction amounting to SDR11,723,419. 

b  As of 12 December 2011, equivalent to SDR 113,496,000. 
c  As of 12 December 2011, the loan account was still open.  
d  This is based on the historical project performance report. 

 
I. PROGRAM DESCRIPTION 

A. Rationale  

1. Afghanistan’s economy was devastated by more than 20 years of war and civil turmoil, 
and 4 years of drought beginning in 1999, which adversely affected governance. With the 
installation of an interim administration in 2001, an appropriate policy and governance 
framework was needed at all levels of government and in all sectors to support reconstruction 
and rehabilitation. At the macro level, the Islamic Transitional Government of Afghanistan 
(ITGA) committed to ensuring noninflationary growth and macroeconomic stability. An ambitious 
reform agenda encompassing a range of issues was formulated that included revenue 
administration and expenditure management, budget preparation, central bank management, 
and other related issues comprising commercial banking and functional payments systems. 



2 
 

In addition to governance and financial sector reforms, ITGA committed to substantial policy and 
institutional reforms in selected sectors of the economy, including transport and energy. 
The Asian Development Bank (ADB) partnered with International Monetary Fund (IMF), World 
Bank, and other development partners to develop a Postconflict Multisector Program Loan 
(PMPL) that focused on market-based policies and institutions, sustainable public financing, and 
improved efficiency of public sector services, including transport and energy. 
 
B. Expected Impact  

2. The expected impact of the PMPL was its contribution to institution building for efficient 
public sector administration and policy making conducive to private sector-led growth and 
poverty reduction. It was to revive economic development by addressing key policy and 
institutional constraints to the effective and efficient functioning of finance, transport, and energy 
sectors within a transparent and accountable governance structure. The PMPL marked 
resumption of ADB support to Afghanistan by an international financial institution after more 
than 23 years, and was a historic opportunity to renew operations in the country.  
 
C. Objectives or Expected Outcomes  

3. The objectives of the PMPL were to improve governance and strengthen the finance, 
transport, and energy sectors, which were identified as essential to economic recovery. With 
respect to governance, the objectives were to increase transparency, budgetary management, 
revenue generation, and strengthen public service.  
 
4. In the finance sector, the objective was to assist the central bank in becoming fully 
operational; facilitate the establishment of a modern commercial banking system with 
appropriate licensing, regulation, accounting and supervision; and establish a national payments 
system.  
 
5. In transport, the objectives were to support the creation of a legal, regulatory, and 
institutional framework necessary for an efficient transport system that maximized private sector 
participation and cost recovery. It was also to promote community participation in planning and 
implementing transport investments, besides facilitating rehabilitation and reconstruction of 
national roads.  
 
6. In energy, the PMPL sought to support the establishment of the legal, regulatory, and 
institutional framework necessary for efficient development of the natural gas and hydropower 
subsectors. It was also to improve the domestic supply of energy and facilitate export 
opportunities for natural gas and electricity. The PMPL was to help rationalize the energy sector, 
promote private sector participation, and minimize subsidies to the extent acceptable.  
 
D. Components and Outputs  

7. The components included preparation of interim products for priority policy reforms, 
institutional frameworks, and time-bound action plans. The PMPL reform agenda was also to be 
complemented by the technical assistance (TA) cluster approved by the Board on 30 May 2002 
that was helping to build capacity in the war-torn country.1

 
 

                                                 
1 ADB.  2002.  Proposed Technical Assistance Cluster to  the Republic  of Afghanistan for Capacity Building for 

Reconstruction and Development. Manila (TA No. 3874-AFG for $14.5 million).   
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8. In the governance and finance sectors, the components included creation of an enabling 
framework for market-based policy and institutional reforms; improvements in the working of the 
financial system, fiscal management and transparency; and improvements in personnel 
management in key government agencies.  
 
9. In the transport sector the components included creation of an enabling framework for 
market-based competition and efficiency; safe and reliable transport services that meet gender, 
environmental and involuntary resettlement objectives; institutional efficiency and effectiveness 
of related ministries and departments in the transport sector; establishment of a regulatory 
framework for the road transport subsector; deployment of a mechanism for cost recovery; 
promotion of private sector participation; and establishment of a system for upgrading national 
road maintenance with a view to meeting international standards and sustaining subregional 
transit traffic.  
 
10. In the energy sector the primary components included creation of an efficient, safe, and 
reliable energy system that met gender, environmental, involuntary resettlement objectives; 
separation of policy making, regulatory, and operational functions for the sector; capacity 
development of ministries and agencies for the more efficient management of electricity and gas 
production, transmission and distribution; and improvements in cost recovery, private 
investment, and measures to improve corporate governance in the petroleum subsector. 
 
E. Provision of Inputs  

11. The loan to the Government of Afghanistan was for SDR113,496,000 ($150 million 
equivalent). It was approved on 4 December 2002. ADB approved it under the pre-1999 Asian 
Development Fund lending terms to increase the grant element under the loan. Furthermore, 
interest during grace period was not to be charged; instead it was to be capitalized and added to 
the loan account. These were exceptional arrangements; it was understood that Afghanistan 
presented a special case, and was not to be taken as a precedent.  
 
12. The loan was declared effective the day after Board approval. The loan comprised two 
tranches ($100 million and $50 million). The first tranche was released on 6 December 2002, 
before regular arrangements for a bank transfer could be put in place, and before treasury 
single account could be used.2

2

 The second tranche was released on 17 December 2003, or 
about 12 months after the first tranche, as per the loan conditions and original schedule. Thus, 
the loan was disbursed in accordance with the appraisal schedule. While disbursement was 
timely, there was confusion in accounting for expenditure from different sources, as “funds were 
getting mixed up” (footnote , para. 11). The program completion report (PCR) (footnote 2) 
noted that the Ministry of Finance (MOF) was unable to fully resolve this reporting anomaly. 
 
F. Implementation Arrangements  

13. MOF was the executing agency, with 11 other agencies designated as implementing 
agencies, each with its own area of responsibility. A steering committee chaired by MOF was 
established to provide program oversight and was to meet on a quarterly basis, although it did 
not hold its first meeting till September 2003, 3 months prior to the release of the second 
tranche. The Afghan Assistance Coordination Authority served as the secretary of the 
committee until it lapsed in 2005 following the establishment of an elected government.  
 

                                                 
2 ADB. 2009. Completion Report: Post Conflict Multisector Program in Afghanistan. Manila, footnote 18. 
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14. The PCR discusses the concomitant TA cluster for capacity building for reconstruction 
and development (footnote 1), in the amount of $14.5 million. It had 19 components, with seven 
capacity development subclusters for rehabilitation and reconstruction of the transport and 
energy sectors, and three subclusters in the governance and finance sector. The remaining nine 
subclusters focused on natural resource management and the social sectors (which were not 
within the purview of the PMPL). The PCR noted the TA cluster was “overly optimistic” 
(footnote 2, para. 50).  

 
15. Regular loan reviews were conducted for the PMPL in April 2003 and October 2003 
(footnote 2, para. 5). In addition there were consultations missions or other missions that held 
periodic discussions with the government in May, June, August, and September 2003. Thus, 
between inception in April and October when the draft progress report for the second tranche 
was being prepared, there were at least six missions to Afghanistan following up on the PMPL.  
 

II. EVALUATION OF PERFORMANCE AND RATINGS 

A. Relevance of Design and Formulation 

16. The PCR assessed the program highly relevant. The need for laying the foundation for a 
postconflict situation was evident, and the choice of the governance, finance, energy and 
transport sectors was fully aligned with the objective of resuming market-led economic growth, 
developing the private sector and creating a modern state; these sectors were chosen in close 
consultation with the ITGA.  
 
17. The PMPL supported ITGA’s National Development Framework and National 
Development Budget and was consistent with the operational thrusts of ADB’s Initial Country 
Strategy and Program for Afghanistan (2002–2004). 3

 

 The program was developed in 
consultation with major donors, and took into account the comparative advantages of all 
development partners.  

18. The design of the PMPL, however, was complex and ambitious. The government was to 
accomplish many activities and fulfill as many as 55 conditions, which was obviously difficult 
given its starting point—there was almost no public administration, and no banks, treasury, or 
infrastructure. Public utilities were to be built afresh. There were no databases to plan and 
monitor achievements. 
 
19. The PMPL set about achieving these accomplishments over 18 months, with a lead time 
to the second tranche (accounting for 30 conditions) of only 12 months. In reality the time gap 
was even smaller. The inception mission took place on April 2003 and by October 2003, drafts 
of the progress reports had to be prepared for the release of the second tranche. The designed 
timeframe did not allow for phasing and sequencing of reforms.  
 
20. The program design was somewhat unrealistic in targeting such a large number of 
conditions in multiple sectors while being fully aware that there was almost no internal capability 
in the government to develop, implement or track these measures. This validation assesses the 
PMPL as relevant. 
 

                                                 
3  ADB.2002. Initial Country Strategy and Program: Afghanistan, 2002–2004. Manila. 
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B. Effectiveness in Achieving Program Outcomes  

21. The PCR rated the PMPL effective, and this validation concurs with this rating. 
The planned policy actions in several areas were achieved, and set the stage for subsequent 
policy and institutional reforms supported by the international community. “The PMPL stands out 
as a major accomplishment of development assistance to Afghanistan, for without this 
foundation additional donor assistance would not have been channeled to ITGA, as the 
receiving mechanism would likely have remained weak and non-operational.” (footnote 2, 
para. 60) 
 
22. In transport, a road sector masterplan was developed. Road development priorities over 
the medium term (5–10 years) were established on the basis of economic and financial criteria, 
keeping in view the country’s unique role as the land bridge between Central and South Asia. 
The road masterplan was supplemented with a masterplan for investments in cross-border 
facilities and identification of investment gaps in road-related facilities that were aimed to 
improve the country’s capacity to handle larger cross-border flows of trucks and cargo. 
The capacity of the Ministry of Public Works was enhanced through advisory services rendered 
by ADB-supported international and national consultants. A central project management unit in 
the Ministry of Public Works coordinated the work for contract administration and procurement. 
Ministry staff attached to contractors and supervision consultants received on-the-job training in 
project administration and implementation (footnote 2, page 9). 
 
23. In the energy sector, a national energy policy was developed in 2004 to ensure optimal 
development of all domestic in-country energy sources, while meeting the energy needs of the 
country’s different zones and population groups at a reasonable and affordable cost. The policy 
recommended that all energy-related functions under the government be grouped together in a 
single ministry. In response the government restructured ministries to bring power under the 
Ministry of Energy and Water and gas under the Ministry of Mines and Industry. A gas sector 
regulatory framework was prepared along with safety standards as part of a gas sector 
masterplan. Steps were being undertaken to unbundle energy sector public enterprises from the 
respective ministries (footnote 2, page 10). 
 
24. This program was followed by a sequence of four other program loans, for emergency 
reconstruction, 4  agriculture, 5  fiscal management, 6  and the private sector. 7

2

 The loans had 
overlapping objectives and were approved in rapid succession that it was “difficult to fully isolate 
and quantify outputs and outcomes” (footnote , para. 64). For example, based on the 
information available in the PCR it is extremely difficult to assess the extent to which ADB’s 
program contributed, especially in the areas of governance and finance, given the World Bank’s 
fiscal rehabilitation program and its assistance in energy sector development, and the 
International Monetary Fund’s assistance to the Ministry of Finance for its treasury cash 
accounting and reporting systems. There was a disconnect between the policy matrix and 
program framework and no corrective action was implemented, as noted in the PCR. 
 

                                                 
4  ADB. 2003. Report and Recommendation of the President to the Board of Directors: Proposed Loan to the Islamic 

Republic of Afghanistan for the Emergency Infrastructure Rehabilitation and Reconstruction Project. Manila. 
5  ADB. 2004. Report and Recommendation of the President to the Board of Directors: Proposed Loan and Technical 

Assistance Grant to the Islamic Republic of Afghanistan for the Agriculture Sector Program. Manila. 
6   ADB. 2005. Report and Recommendation of the President to the Board of Directors: Proposed Loan and Grant to 

the Islamic Republic of Afghanistan for the Fiscal Management and Public Administration Reform Program. Manila. 
7  ADB. 2006. Report and Recommendation of the President to the Board of Directors: Proposed Asian Development 

Fund Grants to the Islamic Republic of Afghanistan for the Private Sector and Financial Management Development 
Program. Manila. 
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C. Efficiency of Resource Use in Achieving Outputs and Outcomes 

25. The PCR assesses PMPL efficient. The size of the program loan was based on 
adjustment costs that were explicitly set forth in the loan documents. Financing of the loan 
followed the loan agreement as approved. Both tranches were released on time, and conformed 
to the schedule. All covenants and conditionalities were fully complied with. The PCR does not 
mention any procurement or consultant services issues. As the loan account is still open, it is 
hoped that the outstanding issue of full accounting for expenditure and sources of funds will be 
settled and cleared. This validation concurs with the PCR and assesses PMPL efficient.  
 
D. Preliminary Assessment of Sustainability  

26. This validation rates the program likely sustainable. The market-oriented and institutional 
reforms introduced by the program are likely to be sustained as they constitute the building 
blocks of important economic activity, such as the establishment of a unified currency, 
payments system, and mechanisms for bank transfers. Other notable examples are the 
elaboration of the energy and transport sector master plan, and the establishment of a civil 
service commission. The government has continued and sustained its involvement in the reform 
agenda. ADB has contributed to the government’s Emergency Infrastructure Rehabilitation and 
Reconstruction Project, the Agriculture Sector Program Loan, Fiscal Management and Public 
Administration Reform Program, and the Private Sector and Financial Market Development 
Program (footnote 2, page 17). Another related aspect of the program is that it promoted 
sustainability through an emphasis on cost recovery in the transport and energy sectors.  
 
E. Impact  

27.  The PCR lacks details on institutional development, which could have provided insights 
into the effects on the finance, transport and energy sectors. Although much activity has been 
attributed to the PMPL, there is little evidence presented that the PMPL contributed to the 
achievement of the intended impact of the program loan. The activities clearly attributable to the 
PMPL are the rehabilitation and reconstruction projects enumerated in Appendix 2 of the PCR. 
This validation rates the impact moderate. 
  

III. OTHER PERFORMANCE ASSESSMENTS  

A. Performance of the Borrower and Executing Agency 

28. The PCR rated the performance of the executing agency highly satisfactory. There was 
a high degree of ownership by the government of the policy and institutional reforms, as 
indicated in the Development Policy Letter. The degree of government cooperation and 
ownership can be seen in the high rate of compliance with the loan covenants (para. 25). 
The executing agency implemented the program, with support provided by the TA advisors to 
the MOF. In some instances the MOF took the initiative to intervene and facilitate reform the 
implementation of reforms. The flow of funds—from ADB to Da Afghanistan Bank and MOF, and 
then to the implementing agencies—was smooth, and progress reports were submitted 
periodically. However, despite the high degree of ownership and cooperation demonstrated, the 
expenditure report provided by the executing agency remained unsatisfactory. As mentioned 
above, the expenditures for the PMPL could not be adequately tracked due to a “reporting 
anomaly”. The PCR also does not state whether a program completion report has been 
prepared by the executing agency. For these reasons this validation assesses the performance 
of the executing agency satisfactory.  
 



7 
 

B. Performance of the Asian Development Bank  

29. The PCR rated the performance of ADB highly satisfactory. In response to the needs of 
the country for postconflict reconstruction, ADB rose to the challenge, and developed a policy 
matrix reflecting the needed policy reforms and regulatory framework. The first tranche was 
released immediately after the loan approval and the second tranche release was also on time. 
This was possible due to close collaboration between ADB staff, advisors to the government 
and TA consultants, which ensured full compliance with the first and the second tranche 
conditions. A large number of advisors and consultants informed the design, processing, 
approval, disbursement, and compliance with loan conditions in a timely manner. Despite the 
efforts of ADB to respond to the extraordinary needs of the country for development assistance, 
and the substantial compliance with loan conditions, ADB was unable to guide the borrower in 
the area of proper financial monitoring, resulting in confusing financing and expenditure reports 
based on previously approved budgets. In light of this deficiency, this validation rates ADB’s 
performance satisfactory.  
 
C. Other  

30. The fiduciary performance of the executing agency in the accounting of the use of loan 
proceeds could be improved, as stated earlier. While recognizing the pressures of 
reconstruction in a postconflict situation, ADB has a fiduciary responsibility to its member 
countries that should be fulfilled in all situations. 
 

IV. OVERALL ASSESSMENT, LESSONS, AND RECOMMENDATIONS  

A. Overall Assessment and Ratings  

31. Notwithstanding the design and implementation limitations mentioned above, ADB 
responded well throughout the program to the historic challenge that the country presented in 
2001. Despite numerous difficulties, ADB assisted the government in implementing the PMPL 
and played a catalytic role in starting Afghanistan’s development process. It is commendable 
that staff responsible for the task accomplished whatever they could and persisted despite 
security hazards and associated risks. It must be noted, however, that the PMPL could have 
been designed as a simple and pragmatic program. The government exhibited a high degree of 
ownership in implementing reforms, meeting tranche conditions on time, and developing the 
capacity of key ministry offices. This validation assesses the PMPL successful. 
 

Overall Ratings 
Criteria PCR IED Review Reason for Disagreement/Comments 
Relevance Highly 

relevant 
 Relevant Ambitious program design that did not take 

the limited government capacity into account. 
Effectiveness in achieving outcome Effective Effective  
Efficiency in achieving outcome and 
outputs 

Efficient Efficient   

Preliminary assessment of 
sustainability 

Likely to be 
Sustainable 

Likely to be 
sustainable 

 

Borrower and executing agency Highly 
Satisfactory 

Satisfactory Anomalous financial and expenditure 
reporting. 

Performance of ADB Highly 
Satisfactory 

Satisfactory Failure to ensure full and fair financial and 
expenditure reporting under the PMPL  

Impact Significant 
Contribution 

Moderate Lack of evidence to assess achievement of 
program outcomes; consequently, the 
contribution to impact is unclear.  
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Criteria PCR IED Review Reason for Disagreement/Comments 
Overall assessment Successful Successful  
Quality of PCR  Satisfactory  
ADB = Asian Development Bank, IED = Independent Evaluation Department, PCR = program completion report, 
PMPL = Postconflict Multisector Program Loan. 
Sources:  PCR and related project documentation.  
 
B. Identification of Lessons  

32. This validation agrees with the lessons identified in the PCR and finds them valuable in 
financing postconflict development projects. The ownership by the government of the reform 
process and the leadership the government shows are absolutely critical in a postconflict 
scenario. This was demonstrated in the case of the leadership shown by the finance minister, 
which was not always matched in PMPL sectors. Given the multisectoral nature of the program 
and the utilization of the proceeds in various reconstruction and development projects, strong 
oversight mechanisms needed to be in place at the outset to ensure optimal use of and 
reporting on funds. 
 
C. Recommendations for Follow-Ups  

33. As the loan account is still open, it is suggested that a full accounting for ADB’s 
resources and their utilization be obtained. 
 

V. OTHER CONSIDERATIONS AND FOLLOW-UP 

A. Monitoring and Evaluation Design, Implementation, and Utilization 

34. The PCR does not contain a separate assessment on the monitoring and evaluation 
design, implementation and utilization. PCR notes that the program framework could not be 
used for effective output monitoring and that it should have incorporated more detailed outputs, 
with indicators to enable effective monitoring. 
 
B. Comments on Program Completion Report Quality 

35. The quality of the PCR is satisfactory. However, it could have included a section on the 
impact on institutional development and also identified areas where ADB’s contribution was 
more pronounced, given the involvement of the IMF and the World Bank. 
 
C. Data Sources for Validation 

36. Data sources for this validation were the report and recommendation of the President, 
program completion report, Guidelines for Preparing Performance Evaluation Reports for Public 
Sector Operations, progress report, back-to-office reports and approval proceedings.  
 
D. Recommendation for Independent Evaluation Department Follow-Up 
 
37. The Independent Evaluation Department could undertake a follow-up for the full 
accounting for ADB resources and obtain its utilization (para. 33 above) as part of the country 
assistance program evaluation scheduled for 2012. 



 

REGIONAL DEPARTMENT’S RESPONSE TO PROGRAM COMPLETION REPORT 
VALIDATION REPORT 

 
On 17 August 2011, the Independent Evaluation Department (IED) circulated the revised 

draft validation report for interdepartmental comments. IED received comments from the Central 
and West Asia Department on 8 December 2011. IED incorporated the relevant comments in 
the final draft and returned it to the Central and West Asia Department on 13 December 2011. 
The Central and West Asia Department reviewed the final report, agreed with the changes 
made by IED, and had no further comments to offer. 
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