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I. PROJECT DESCRIPTION 

A. Rationale 
 

1. The introduction of an elected local government tier, the commune and sangkat 
councils,1 in a highly centralized country like Cambodia offers significant opportunities to (i) 
strengthen governance; (ii) embed peace and security; (iii) increase accountability, 
transparency, and participation; and (iv) increase the efficiency and effectiveness of service 
delivery. The report and recommendation of the President (RRP) of the Asian Development 
Bank (ADB) stated that the Commune Council Development Project (the project) aimed to 
provide most of these councils with facilities, equipment, systems, training, and support, and 
therefore contribute to faster poverty reduction.2

 
 

                                                 
1 The commune is a governance unit smaller than a province and a district but bigger than a village. There are 1,510 

communes in 20 provinces. The sangkat is its urban equivalent; there are 111 sangkats in four municipalities. 
2 ADB. 2002. Report and Recommendation of the President to the Board of Directors: Proposed Loan and Technical 

Assistance Grant to the Kingdom of Cambodia for the Commune Council Development Project. Manila (L1953-
CAM for $10.0 million, TA 4007-CAM for $3.0 million from Sida, and TA 4008-CAM for $2.4 million from the 
Government of the Netherlands). 
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B. Expected Impact 
 

2. By 2007, the project aimed to achieve an impact that majority of poor people would say 
they have more voice, information, and influence as compared with the councils relative to the 
old system. Through such elected representatives, the quality of services delivered by line 
departments should be better attuned to local needs and preferences. An efficient modern civil 
registration system would also establish a national institutional infrastructure for individual 
contracts, exchanges, and entitlements. 
 
C. Objectives or Expected Outcomes 

3. By 2006, the project would achieve the following objectives: (i) councils would effectively 
promote their constituencies’ interests by lobbying for government services and resources; (ii) 
councils would prepare and implement annual local development plans that reflect the needs 
and priorities of commune citizens, especially the poor; (iii) councils would provide civil 
registration services and update voter lists; and (iv) the majority of the population would 
understand the essentials of democratic local government. 
 
D. Components and Outputs 

 
4. The following were the project components and target outputs: 
 

(i) Component 1: Facilities—provide or improve the meeting, communication, 
transport, and working facilities that councils require, along with equipment and 
facility to provincial local administration units and provincial treasuries; 
 

(ii) Component 2: Capacity Building—help build institutional, organizational, and 
individual capacities through (a) a capacity-building analysis; (b) training 
programs for councilors, clerks, and local and national officials; (c) a public 
awareness campaign; (d) identification of service areas with potential for 
decentralization, or where councils could have greater involvement in line 
ministry service functions; and (e) assistance to the Ministry of the Interior (MOI) 
in developing a decentralization policy and legal system; 

 

(iii) Component 3: Digital Photomaps—provide digital and paper photomaps for the 
country; and 

 

(iv) Component 4: Civil Registration—establish an efficient civil registration system 
for births, deaths, and marriages by the end of 2005. 
 

E. Provision of Inputs 

5. The project completion report (PCR) 3

                                                 
3 ADB. 2008. Completion Report: Commune Council Development Project in Cambodia. Manila. 

 noted that appraised total cost was $17.40 million, 
to be financed by (i) a loan of $10.00 million from Asian Development Bank (ADB); (ii) a grant of 
$3.00 million from the Swedish International Development Cooperation Agency (Sida) to finance 
the whole of component 2 plus consultant inputs to components 1 and 3; (iii) a grant of $2.40 
million from the Government of the Netherlands to fund component 4 in its entirety; and (iv) the 
borrower’s in-kind contribution of $2.00 million. The midterm review proposed an increase in 
Sida’s grant by $0.57 million, bringing the total cost to $17.97 million. However, the exchange 
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rate variation between special drawing rights (SDR) and the dollar meant higher dollar 
proceeds, thus allowing cancellation of SDR692,416 from the ADB loan. 

F. Implementation Arrangements 

6. The MOI was the executing agency, the director general of the Department of General 
Administration was project director, and the director of the Department of Local Administration 
(DOLA) was project manager. Five staff members of the DOLA were assigned to the project 
technical cell (PTC), headed by a coordinator, which avoided the creation of a parallel project 
management unit. After the midterm review, a deputy coordinator was appointed from within the 
PTC while management of component 3 was given to the Ministry of Land Management, Urban 
Planning and Construction (MOLMUPC). The PCR reported full compliance with loan 
covenants. 
 

II. EVALUATION OF PERFORMANCE AND RATINGS 
 

A. Relevance of Design and Formulation 
 

7. The PCR rated the project highly relevant because its four components responded to the 
government’s priority of enabling decentralization while introducing elected commune councils 
in 2002. This validation concurs with the PCR’s highly relevant rating, recognizing the potential 
broad, nationwide impact of this project on the grassroots of public administration and 
governance enhancement. This validation also acknowledges the project’s consistency with 
ADB partnership strategies in Cambodia (2000 and 2005–2009). Based on its review of project 
performance, ADB has provided a second phase project. 4  The project conducted a needs 
and/or priority assessment to undertake implementation in phases,5 to incorporate lessons from 
the multi-donor Seila program on decentralization,6 and not to create parallel administrative 
structures.7

B. Effectiveness in Achieving Project Outcomes 

 Project preparation and sector analysis were adequate. 

8. The PCR assessed the project effective for having achieved its purpose, i.e., “the 
majority of commune and sangkat councils (will) have the facilities, equipment, systems, 
training, popular understanding, and support required to function effectively.” This validation 
concurs with the PCR’s effective rating. The PCR claimed in Appendix 1 that (i) the project had 
improved the capacity of the councils to articulate and advocate their communities’ interests; (ii) 

                                                 
4 ADB. 2006. Report and Recommendation of the President to the Board of Directors: Proposed Asian Development 

Fund Grant and Technical Assistance Grant to the Kingdom of Cambodia: Commune Council Development Project 
2. Manila (Grant 0066–CAM for $7.8 million). 

5 For instance, commune prioritization, preparation of a handbook, and meeting of minimum access conditions (i.e., 
validation of needs reporting, official registration of council land, amendment of the council budget, and creation of 
a new accounts code) were done prior to constructing council facilities for component 1; procedures for civil 
registration were piloted for component 4, along with public awareness raising, incentives, and training. 

6  Seila means “stone” or “foundation” in Khmer. It was an aid mobilization and coordination framework for support to 
the government’s D&D reform agenda. In January 2007, execution of the entire Seila Program and its TA, known 
as Partnership for Local Governance, was moved from the Council for the Development of Cambodia to MOI. Its 
successor program was renamed Project to Support Democratic Development through Decentralization and 
Deconcentration.” The Seila and its successor programs have been supported by Sida, the Department for 
International Development of the United Kingdom, and the United Nations Development Programme. 

7 It may not have been too realistic to expect the executing agency to effectively manage the project largely on its 
own because this was its first donor-financed project and because of the country’s status as a fragile state until 
2005. Later on, through its 2007 Approach to Engaging with Weakly Performing Countries, ADB would sanction the 
expanded use of parallel project implementation units in fragile states where local capacities are insufficient. 
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annual local development plans had been prepared (although the PCR did not establish if these 
had reflected the needs and priorities of the poor commune population); (iii) the councils had 
been submitting birth registration data to district, provincial, and national offices on a monthly 
basis; and (iv) according to a survey, citizens were generally well aware of the function of the 
commune councils.8

9. The midterm review revealed that the new council facilities had enhanced the authority 
of the councilors, provided them with a common meeting place that is open to the public and 
with a safe and permanent place for their equipment and records, and contributed to better 
working relations between political parties. This validation also notes the limited absorptive 
capacity of the DOLA and subnational officials to mount the “cascade” training programs; and 
the limited availability of commune, district, and provincial officials to attend the training 
programs, which raises concerns as to the quality of component 2 outputs and their implications 
on outcomes. Nonetheless, from a baseline of 5% of total births registered “based on a 
patchwork of different methods,” component 4 activities facilitated the registration of 92% of the 
population (versus a target of 80%) and set up a more effective system. This is considered an 
enormous improvement in the civil registration, which can generate a huge cascading effect to 
the future operation of the public administration system in general. Pending a more robust 
assessment of outcomes, this validation concurs with the PCR’s discussion on the project’s 
achievements in its Appendix 1. 

 

 
C. Efficiency  in Achieving Outcome and Outputs 
 
10. The PCR rated the project efficient for having produced or even exceeded planned 
outputs within the budgeted amount and in a timely manner, despite several implementation 
problems.9 This validation agrees with the PCR rating. The validation notes from the midterm 
review that infrastructure similar to the commune facilities under component 1 had been 
constructed either more expensively or was of poor quality. Moreover, the RRP for the 
successor project estimated that the project spent $1 in overhead costs for every $12 of 
infrastructure financed, which is cost-effective compared to the Seila program ratio of $1 for 
every $4.70 spent. The quality of the works was also high10 because (i) the implementation 
handbook11 gave clear and detailed guidance; (ii) councils had control over the procurement 
process through the block grant mechanism without pressure from provincial or district 
authorities; and (iii) inspection and quality assurance were rigorous and credible.12

 

 On average, 
communes had 3–4 bidders because contractors were not required to be officially registered in 
the province, and this strengthened competition. 

11. In contrast, implementation of component 2 was slower because of (i) the executing 
agency’s long process for approving curricula and materials, (ii) a 6-month gap in consultant 
mobilization due to a funding shortage and contract extension process, and iii) changes in 

                                                 
8 The sample of the Asia Foundation survey consisted of 310 randomly-selected communes (out of 1,621 total) 

comprising 1,240 citizens and 620 councilors. Inasmuch as it was conducted in mid-2004, after only a year of 
project implementation, it seemed closer to a baseline rather than an impact assessment. 

9 For example, insufficient imprest account ceiling, delays in transferring funds through provincial treasuries, and 
delivery problems due to remoteness of some locations and overstretched contractors who were awarded multiple 
sites. 

10  A 2006 DOLA survey found the quality of 53% of council buildings to be excellent, while others were good.  
11  The handbook includes instructions (on preparing the subsidy agreement with the MOI to provide the block grant 

for office construction and furnishing, competitive bidding, contract signing, and construction procedures), forms 
(legal documents, tender notice, bid documents, and evaluation) and guidance notes on future maintenance.  

12  The project team had the authority to order contractors to demolish and reconstruct substandard works at their own 
cost, and such news was circulated to all provinces. There were seven such cases. 
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policy and environment within the DOLA and the PTC. Savings from the low bidding prices in 
component 3 allowed the expansion of outputs (including training on commune boundary 
demarcation) versus targets, and all were delivered by the end of 2006. 

12. Pilot registration experience under component 4 showed that councilors and clerks 
were demotivated by DOLA’s nonpayment of their monthly salaries and daily subsistence 
allowance, the lack of food and water supplies and transport, and late delivery of registration 
books. This tends to explain the frequent absenteeism of team members. A mission report 
attributed the slow disbursement of training allowances and registration incentive fees to the 
heavy workload and limited accounting skills of provincial staff. It was not clear from the PCR if 
these issues had been resolved. Factors explaining underachievement of the target 100 
registrations per day included incomplete understanding by registrants of the information 
required from them, poor handwriting of registrars (which resulted in difficult consolidation of 
the records at the district level), and unfamiliarity of civil registrars with registration forms and 
documents. A mission report also noted that several training participants were not members of 
the mobile registration teams, implying a need to verify trainee selection. 

13. The four components were operated in isolation of one another because of the lack of 
clear management responsibilities for each component within the PTC.13

 

 Notwithstanding the 
delays in some of components described above, most of the intended outputs were delivered. 
Overall, this validation agrees with the PCR rating of efficient given the cost-effective delivery of 
outputs in components 1 and 3 and despite the executing agency’s lack of experience in 
managing donor-funded projects. 

D. Preliminary Assessment of Sustainability 
 

14. The PCR found the project likely sustainable, citing as partial evidence the executing 
agency’s survey (dated March 2006) finding that 70% of the beneficiary councils had already 
included building maintenance into their respective budgets. The reelection of most councilors 
meant the knowledge and skills gained through the project would be carried on. It also noted 
that the communes had been sending data on birth registrations to the Office of Civil 
Registration of the MOI on a regular basis and that the MOI has included an item for civil 
registration as part of its overall budget. However, ADB review missions noticed the insufficient 
government funds to support the registration activity14

15.     This validation concurs with the PCR rating of likely sustainable. This judgment is based 
on updated reporting on the sustainability of the project by the 2011 PCR of the second phase 
of the project.

 

15

                                                 
13  The executing agency’s PCR also attributed this to the self-contained and diverse nature of the tasks being 

performed and to the different physical locations of the consultants. For example, DOLA hosted consultants for 
components 1 and 2, MOLMUPC for component 3, and OOCR for component 4. Because the MOLMUPC officials 
who had initially requested project help were no longer involved during implementation, there was low ownership of 
component 3 within MOLMUPC. 

 The PCR reports that “The government’s commitment to decentralization and 
deconcentration reform has been demonstrated by the following: (i) the adoption of the Organic 

14  Past mission reports had revealed insufficient government funds to provide the commune-level mobile teams with 
registration books, transport, and food (items not envisaged to be part of counterpart funding). On this subject, the 
Cambodia Resident Mission has provided additional information that the fund shortage was limited to the initial 
campaign period. Currently, civil registration has become a regular function of the commune councils. It also 
reported that all the commune council buildings constructed under the project have been put into good use and 
most commune councilors have been reelected. 

15  ADB. 2011. Completion Report: Commune Council Development Project 2 in Cambodia. Manila. 
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Law; (ii) the National Program for Sub-National Democratic Development, 2010–2019; (iii) the 
establishment of the province and district councils; (iv) the gradual development of unified 
administrations, particularly in the districts; (v) the forthcoming functional reassignment 
exercises and resources for SNAs; and (vi) the sharp increases in the national budget 
allocations for communes and sangkats from about $6.4 million in 2002 to $34.3 million in 2010. 
The evaluation study of ADB support for the core governance sector in Cambodia, which 
included support for the decentralization and deconcentration, indicated that that the benefits of 
that support have been sustained beyond the lifespan of the project. The commune councils 
have been embedded in Cambodia’s local administration system to deliver demand driven local 
services to local citizens.” This validation considers the PCR findings reasonable. 
 
E. Impact  

 
16. The project framework stated the goal to be “enhanced poverty reduction through more 
participatory, transparent, and accountable governance at commune or sangkat level 
throughout Cambodia.” While citing the project’s “invaluable” role in consolidating grassroots 
democracy, the PCR also noted difficulty in determining its direct contribution, if any, to the 12% 
reduction in poverty experienced in Cambodia between 1994 and 2004. This is not surprising 
since the project only became effective in 2003 and not much had been done by 2004. 
Moreover, the PCR stated that “with only one member of staff and limited resources, commune 
councils have little role in service delivery,” that could influence poverty eradication. 
 
17. This validation notes that while the project may have had an impact in achieving more 
participatory, transparent and accountable governance and in making the grassroots in public 
administration and service delivery more efficient by utilizing the new civil registration system, 
this might translate only indirectly into the ultimate stated goal of poverty reduction. The 
project’s impact could potentially be considered significant, but more from a governance and 
administration point of view than an economic one. 
 

III. OTHER PERFORMANCE ASSESSMENTS 
 

A. Performance of the Borrower and Executing Agency 
 
18. The PCR assessed the performance of the borrower and executing agency as highly 
satisfactory. While there were initial difficulties in the PTC’s understanding of ADB rules and 
procedures (to be expected since this was the first ADB-financed project executed by DOLA), 
the arrangement resulted in a high level of ownership, with the PTC taking initiative to carry out 
all project activities with the help of consultants. The MOLMUPC, though, could have been more 
proactive in supporting the production of photomaps and subsequent commune boundary 
demarcations. Overall, the executing agency developed the capacity and confidence to manage 
future donor-funded projects. 
 
19. However, when taken in the context of the project design’s disavowal of a parallel project 
implementation unit, the project director and project manager fell short of their expected roles of 
leading project implementation (as they were preoccupied with the overall reform program on 
decentralization and deconcentration) and the PTC and consultants had to fill in the gap. In 
addition, the MOI had not been able to provide the mobile registration teams with registration 
books and certification letters, as well as transport and food support. The PCR also reflected 
zero as the actual counterpart financing on page ii, although this could be just an oversight. For 
these reasons, this validation downgrades the PCR’s rating on the performance of the executing 
agency to satisfactory. 
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B. Performance of the Asian Development Bank 
 
20. The PCR stated that ADB officers responded rapidly to executing agency requests and 
inquiries. Delegation of project administration to the Cambodia Resident Mission in January 
2005 also facilitated timely and face-to-face contacts between ADB and the executing agency, 
thus leading to more effective project management. One shortcoming, though, is the lack of 
sufficient emphasis on benefits monitoring and evaluation, both in the RRP and during 
implementation. This validation concurs with the PCR’s satisfactory rating of ADB performance, 
mainly due to the effective supervision of the two project officers over the 4-year project 
duration. 
 
C. Others 

 
21. The PCR attached completion reports for the technical assistance enabling the Sida 
grant for components 1, 2, and 3 and the Government of the Netherlands grant for component 
4,16

22. The PCR did not report on safeguards issues. For instance, project files revealed a 2005 
letter of complaint from residents in Banteay Meanchey that the commune council had grabbed 
land affecting 270 families by using counterfeit thumbprints to get approval for construction. ADB 
had advised the council to look for a new location, and if none was found in time, the commune 
could be considered in the successor project. The executing agency’s PCR confirmed there were no 
adverse environmental impacts from any project activities. Capacity building on gender-related 
issues (education and health issues, domestic violence, and child rights and protection) was 
delivered, often with joint funding from bilateral partners like Germany. 

 and both were rated highly successful. The preparation of completion reports for these 
technical assistance projects separate from the PCR may not have been necessary since the 
activities they financed were integral to the project—they were defined in the RRP rather than in 
separate technical assistance reports—and the findings were identical to those reported in the 
PCR for the project.  

IV. OVERALL ASSESSMENT, LESSONS, AND RECOMMENDATIONS 
 

A. Overall Assessment and Ratings 
 

23. The PCR assessed overall project performance as highly successful. This was over-
rated, miscalculating the weighted score. This validation corrects the overall rating to a 
successful rating (see table).   

Overall Ratings 
 

Criteria PCR IED Review Reason for Disagreement and/or 
Comments 

Relevance Highly relevant Highly Relevant  
Effectiveness in 
achieving outcome 

Effective Effective  

Efficiency in achieving 
outcome and outputs 

Efficient Efficient  

Preliminary 
assessment of 

Likely 
sustainable 

Likely 
sustainable 

 

                                                 
16  ADB. 2002. Technical Assistance to the Kingdom of Cambodia for the Commune Council Development Project. 

Manila (TA 4007-CAM for $3.0 million from Sida, and TA 4008-CAM for $2.4 million from the Government of the 
Netherlands). 
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Criteria PCR IED Review Reason for Disagreement and/or 
Comments 

sustainability 
Borrower and 
executing agency 

Highly 
satisfactory 

Satisfactory Refer to para. 19. 

Performance of ADB Satisfactory Satisfactory  
Impact Significant  Significant   

Overall assessment Highly 
successful 

Successful The PCR’s highly successful rating was 
over-rated and it should have been 
successful, miscalculating the weighted 
score. This validation corrects the overall 
rating to a successful rating (para. 23).  

Quality of PCR  Satisfactory  
ADB = Asian Development Bank, IED = Independent Evaluation Division, PCR = project completion report. 
Source: ADB Independent Evaluation Department. 

 
B. Lessons 

 
24. The PCR noted as valuable lessons the use of a private bank for transferring block 
grants for the construction of council offices grants and the need to increase the limit of the 
imprest account (from 10% to 20%) for this kind of geographically dispersed, micro 
infrastructure project. This validation also adds the finding of mission reports that hospitals, 
Buddhist monks, employers, teachers, as well as community-based volunteerism could be 
tapped to influence more people to register. Another lesson relates to the importance of 
securing sustained government resource support for the mobile civil registration activities (to 
finance supplies, transport, food, and water for registration teams) more so than project-
financed allowances and incentives that affect the motivations of recipients after project 
completion and possibly even the enthusiasm of nonrecipients.17

 
 

C. Recommendations for Follow-Up 
 

25. The PCR proposed that the successor project should anchor its reporting requirements 
on a work plan with a strong results orientation and include more careful monitoring of its 
associated technical assistance. It also encouraged ADB to continue in providing long-term 
support for decentralization and engage in policy dialogue with the government. 
 
26. Ultimately, the decision to provide further support to decentralization depends on ADB’s 
country strategy and the relative level of benefits seen from this type of intervention. If a 
decision is taken in that strategy to further support decentralization, then perhaps a mix of 
budget support linked to policy and regulatory development, investment, and capacity 
development. 
 

V. OTHER CONSIDERATIONS AND FOLLOW-UP 
 

A. Monitoring and Evaluation Design, Implementation, and Utilization 
 

27. The RRP required the DOLA and the PTC to draft quarterly and annual progress reports 
on project implementation for submission to the project manager and project director, and 
thence to the government, ADB, Sida, and the Government of the Netherlands. DOLA also was 
                                                 
17  For example, the executing agency’s PCR reported that quality assurance for the digital photos was not completed 

by the Inter-Ministerial Working Group due to the reported lack of incentives, among other reasons. 
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to operate a monitoring system based on indicators specified in the project framework. 
However, the RRP discussed no benefits monitoring and evaluation, although the project 
framework did mention specific surveys as the basis for assessing progress on some items. The 
PCR was not very clear on how well the monitoring and evaluation systems functioned, except 
that the monitoring of civil works construction was thorough and resulted in high-quality 
construction. It also mentioned that impact studies for component 1 were undertaken in 
preparation for the follow-on project and that progress monitoring would have been better had 
there been a work plan for measuring progress in the quarterly and annual reports. This 
validation attributes the difficulty in assessing the project’s concrete economic benefits in part to 
the lack of a clear project benefits monitoring system.18

 

 In addition, the attribution of economic 
benefits to something like birth registration may be stretching a point, especially in the context of 
rural Cambodia. 

B. Comments on Project Completion Report Quality 
 

28. The PCR was well prepared; it was clear and concise. However, if the weights for the 
ratings under the 2006 Guidelines for Preparing Project Performance Evaluation Reports for 
Public Sector Operations were followed, the final score translates into a rating of successful and 
not highly successful. The PCR also did not explain why registration of deaths and marriages 
was not achieved. On balance, the quality of the report is satisfactory. 
 
C. Data Sources for Validation 

 
29. Sources included the RRP, PCRs of ADB and the executing agency, minutes of the staff 
review committee and management review meetings, back-to-office reports, and aide memoires 
of review missions. 
 
D. Recommendation for Independent Evaluation Department Follow-Up 

 
30. Independent Evaluation Department is planning to conduct a project performance 
evaluation in 2013 to learn more lessons from ADB’s support for local governance in Cambodia. 

 

                                                 
18  This validation notes that the midterm review had already called attention to the absence of a plan to monitor and 

evaluate component 2 accomplishments, but succeeding mission reports did not follow up on this matter. 
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