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I. PROJECT DESCRIPTION 

 
A. Rationale 
 
1. Afghanistan is a landlocked and mountainous country, located between the Middle East 
and Central Asia. Roads are the principal means of transport, but the country’s road network 
density is low compared with neighboring states.1 Key sections of the existing network have been 
damaged by more than 2 decades of conflict, and maintenance has been hampered both by the 
hostilities and a lack of capacity and resources. Even without the damage inflicted during military 
action, Afghanistan’s road system needed substantial improvements to provide basic connectivity 
in the country.2

 
 

2. In 2002, the transitional government declared that reconstruction and rehabilitation of the 
road system, especially of national primary roads, was the top infrastructure priority. In the same 
year, the government commenced efforts to restore the road network to facilitate the provision of 
basic social services to remote provinces, provide security, and involve all the population in 
undertaking nation-building activities. The Andkhoy–Qaisar road forms part of the Herat–Andhkoy 
road, which is the last unpaved section of the national primary ring road. The project is part of 
coordinated international development assistance to improve the road connecting Herat to 
Andkhoy, which was to be a major north–south link across the central mountains. The project was 

                                                   
1 According to World Bank Indicators 2002, at appraisal, the density of the road network in Afghanistan was 0.03 

km/square kilometer (km2), compared with 0.19 in Tajikistan, 0.18 in Uzbekistan, 0.17 in the Kyrgyz Republic, and 0.32 
in Pakistan. 

2  Summarized from ADB. 2004. Report and Recommendation of the President to the Board of Directors: Proposed Loan 
to Afghanistan for the Andkhoy-Qaiser Road Project. Manila (R267-04). 
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in line with the country strategy and program update (2004−2006) of the Asian Development Bank 
(ADB), which in part focused on the rehabilitation of key infrastructure. 
 
B. Expected Impact 
 
3. The project was expected to promote economic and social development, and contribute to 
the reduction of poverty in the project area. This impact was to be measured by a 15% increase in 
per capita income over 3 years and a 10% reduction in poverty incidence in the project area. The 
average monthly income of poor households was as low as AF3,700—it was estimated that 35%–
50% of households were poor, and among these poor households, 50%–80% lived in absolute 
poverty. 
 
4. The direct poverty impact was expected to come from income generation and the use of 
unskilled labor in road construction. Road improvements were expected to result in local 
economies mainstreamed with the overall national economy and the economic use of available 
natural resources. 
 
C. Objectives or Expected Outcomes 
 
5. The project was to support the efforts of the Government of Afghanistan to reestablish the 
primary road network damaged during 2 decades of conflict and neglect, and implement cost 
recovery measures. The improved road network was expected to bring about (i) a 50% reduction in 
vehicle operating cost within 3 months of project completion, (ii) a 50% reduction in travel time 
immediately after project completion, and (iii) a Ministry of Public Works (MPW) with enhanced 
capability for project management. The cost-recovery measures for road maintenance were to be 
studied under a separate technical assistance (TA) project to prepare a road subsector master 
plan. 
 
D. Components and Outputs 
 
6. The project comprised financing the rehabilitation and reconstruction of the Andkhoy–
Qaisar road (210 kilometers [km]). The improved road was to be of an asphalt-paved standard that 
would allow smooth passage of heavy vehicles.  
 
7. The project, as conceived, was also expected to finance the installation of road-tolling 
facilities, including toll plazas, computers, communications equipment, and weighing machines for 
the project road and other primary roads being improved with external financial assistance. The toll 
equipment installation was planned to take place in a phased manner.3

 

 The government was at the 
time of appraisal preparing road-tolling implementation plans for the first phase installation. These 
were to be finalized by the end of the 2004 fiscal year. For the remaining toll roads, the tolling 
strategy and implementation plans would be developed under the road subsector master plan TA. 

E. Provision of Inputs 
 
8. At appraisal in 2004, total project cost was estimated to be $80 million, $62.3 million of 
which were for base cost including $50.4 million for civil works. The balance of $12.5 million was 
for contingencies. However, the results of the bidding in 2005 showed that $76.6 million would be 
required for the civil contracts. Subsequently, $7.6 million was reallocated from contingencies, but 
this still left a shortfall of $18.6 million. The government confirmed in October 2006 that it would 
provide this amount in its 2007 fiscal year, but this pledge did not materialize due to broader 
financial difficulties. To resolve this situation, ADB, in 2008, approved $19 million from the grant-

                                                   
3   Footnote 2, para. 29. 
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financed Road Network Development Investment Program, First Tranche, 4

 

 as supplemental 
financing to cover the budgetary shortfall. Four contract variations were allowed, amounting to $1.5 
million to accommodate time extensions. At completion, the total amount financed from this 
supplemental financing was $18.2 million. 

9. Additionally, a vertical alignment grade change in mountainous areas was required for 
packages one and two after civil works commenced. This design change incurred an extra cost of 
$19.9 million. Since the design change related to safety improvements, the funding gap was 
financed through the ancillary and emergency works component under the Road Network 
Development Project.5

  
  

10. At completion, the total project cost was $113.1 million—$75 million from the Andkhoy–
Qaisar Road Project; $19.9 from the Road Network Development Investment Program, First 
Tranche; and $18.2 million from the Road Network Development Investment Program.6

 
 

11. At appraisal, 100 person-months of international consultancy and 500 person-months of 
domestic support were anticipated. At completion, 198 person-months of international consultancy 
and 273 person-months of domestic support were utilized. More international inputs than planned 
were needed to ensure satisfactory supervision quality. 
 
F. Implementation Arrangements 
 
12. The project experienced over 6 months of start-up delays with the loan only becoming 
effective in July 2005. The contract award for consultancy services was almost 18 months behind 
schedule. Commencement of construction was postponed to coincide with mobilization of the 
supervision consultant. All civil works packages were completed behind schedule: package one 
was 33 months behind the initial estimate of September 2007, package two was 32 months behind, 
and package three was 20 months behind. The project closed 2.5 years later than planned. 
 
13. Since setting up separate project management units (PMUs) for multiple projects would not 
contribute well to capacity building, the MPW’s existing PMU implemented the project. The project 
augmented the capacity of the PMU by funding an accountant, engineers, and administrative staff 
with project implementation expertise and experience in their respective fields. Project 
management and financial management consultants assisted the PMU. A design-build contract 
approach was adopted with mixed results.7

 

 Although the lead time required for project preparation 
was reduced, the use of civil works contract documents without a finalized detailed design resulted 
in substandard implementation quality. 

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

Facility to the Islamic Republic of Afghanistan for the Road Network Development Investment Program. Manila (Grant 
0135-AFG). This allowed rapid construction and rehabilitation of damaged critical road infrastructure due to continuing 
conflict or suboptimal designs. 

5  ADB. 2007. Report and Recommendation of the President to the Board of Directors: Proposed Asian Development 
Fund Grant to the Islamic Republic of Afghanistan for the Road Network Development Project 1. Manila (Grant 0081-
AFG).  

6  ADB. 2004. Proposed Loan to the Islamic Republic of Afghanistan for the Andkhoy–Qaisar Road Project in 
Afghanistan. Manila (Loan 2140-AFG); ADB. 2007. Proposed Asian Development Fund Grant to the Islamic Republic 
of Afghanistan for the Road Network Development Project 1. Manila (Grant 0081-AFG); ADB. 2008. Proposed 
Multitranche Financing Facility to the Islamic Republic of Afghanistan for the Road Network Development Investment 
Program. Manila (Grant 0135-AFG). 

7 A design-build contract is not a turnkey type contract in which prospective bidders will need to conduct significant site 
reconnaissance to prepare competitive bids, but a measurement contract based on financial unit rates with design 
carried out by the contractor as the road is constructed. While this can overcome local design capacity constraints and 
expedite the commencement of works, it can also result in a penalty in the form of reduced quality in terms of time, 
cost, and ease of implementation. 
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14. The report and recommendation of the President (RRP) identified a number of risks. 
Because the overall political and security situation remained volatile, ADB was to closely monitor 
the situation and coordinate with local, central, and the United Nations authorities to ensure 
adequate protection. The lack of sufficient implementation capacity including accounting and 
auditing staff was recognized as a risk and therefore capacity was strengthened (as indicated 
above). A further risk was that the government would be unable to meet its obligations for 
counterpart financing, which eventually proved to be the case. 
 

II. EVALUATION OF PERFORMANCE AND RATINGS 
 
A. Relevance of Design and Formulation 
 
15. The project completion report (PCR)8 rated the project highly relevant. The project rationale 
was appropriate in view of Afghanistan’s urgent need to rebuild nationwide physical infrastructure 
after 2 decades of conflict. It was also in line with ADB’s country strategy (2004–2006)9 to focus on 
rehabilitation of the national road network, international link roads, and other key infrastructure. 
Moreover, the project was consistent with the government’s National Development Strategy and 
closely aligned to ADB’s new country partnership strategy (2009–2013),10

 

 with its focus on the 
transport, energy, and agriculture sectors. A project preparatory TA facility was well utilized. Of the 
12 assumptions and 2 risks included in the design and monitoring framework, 9 assumptions 
actually materialized and all risks were effectively mitigated.  

16. This validation notes some design shortcomings. Although the design called for speedy 
(emergency) implementation, this did not sit well with the MPW’s capacity constraints and the 
inclusion of road tolls. The choice of a design–build–contract approach was likely a mistake since 
there were still inordinate start-up delays. An implementation period of 36 months proved to be 
completely unrealistic. The toll road concept was abandoned, and given the state of security in 
Afghanistan, should not have been included in the design. Instead, other mechanisms for cost 
recovery could have been pursued. Considering the design shortcomings, this validation 
downgrades the relevance rating to relevant.  
 
B. Effectiveness in Achieving Project Outcomes  
 
17. The PCR rated the project effective on the basis that the outcome and outputs defined in 
the project framework were considered largely achieved. Of the project’s three components, 
however, the road component and the project management support component were assessed as 
effective, but the road-tolling facility component was ineffective. 
 
18. Despite adverse factors such as security and abnormal weather conditions, the 210 km 
section of the national road was fully rehabilitated and/or reconstructed. According to the PCR, 
physical road trips and site surveys along the project road after completion showed (i) a greater 
than 50% decrease in travel time; (ii) close to a 50% decrease in vehicle operating cost and 
passenger transport fares; and (iii) better access to social services, markets, and other economic 
opportunities. The project management capacity of the MPW was claimed to have been enhanced 
through on-the-job training of the PMU and/or project implementation unit engineers, and provision 
of additional staff and consultants specialized in project management, finance, highway 
engineering, environment, and resettlement. However, the extent that these skills were transferred 
during the project period and the extent that ongoing support to MPW would still be in place after 
project completion is unclear. The PCR advised that within the existing project management office 

                                                   
8  ADB. 2010. Completion Report: Andkhoy-Qaisar Road Project in Afghanistan. Manila (Loan 2140-AFG). 
9  ADB. 2004. Country Strategy and Program Update: Afghanistan, 2004–2006. Manila. 
10  ADB. 2008. Country Partnership Strategy: Afghanistan, 2009–2013. Manila. 
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(PMO), there is room for improvement in project management, document control, social 
safeguards, and quality assurance. 
 
19. The road-tolling component could not be implemented due to the government’s uncertainty 
of an appropriate tolling policy due to the ongoing conflict situation. The cost recovery measures 
for road maintenance were to be developed under a separate TA project for the preparation of a 
road subsector master plan.11

 

 The TA consultant’s final report, however, does not mention any 
tolling strategy or implementation plans. The PCR stated that a sustainable means of revenue 
generation for road maintenance “remains a critical need.”  

20. Considering that the major component of the project to reestablish the primary road network 
that was damaged during 2 decades of conflict has been successfully accomplished and outcome 
targets are being met, this validation rates the project effective.  
 
C. Efficiency of Resource Use in Achieving Outputs and Outcomes 
 
21. The PCR rated the project highly efficient in achieving outcomes and outputs. This was 
based on an economic internal rate of return (EIRR) based on current data of 23.6% with a net 
present value (NPV) of $91.5 million, compared with 19.1% with a NPV of $196.5 million at 
appraisal. A discount rate of 12% was used. The difference in the EIRRs and NPVs is primarily 
because (i) the EIRR and NPV at appraisal represented the entire 554 km Herat–Andkhoy road, 
while this project constitutes only part of that road; and (ii) there has been a significant traffic 
volume increase from appraisal to completion, i.e., from 196 vehicles per day in 2004 to 1,691 
vehicles per day in 2010. This validation found the PCR’s assumptions of economic analysis rather 
unrealistic. For example, the PCR assumed that the government would spend more funds for 
maintenance of non-rehabilitated roads than rehabilitated roads to provide the same mobility.  
 
22. While construction was completed under difficult security conditions, it was delivered 2.5 
years late with significant overruns incurred. However, during loan negotiations, the government 
insisted (despite ADB’s repeated advice) on reducing the unit rate of construction, which led 
unnecessarily to substantial cost overruns. A design optimization of the vertical alignment was also 
necessary during construction to comply with Afghanistan and international standards, and this 
resulted in further cost increases. Considering these shortcomings, this validation downgrades the 
PCR’s rating to efficient. 
 
D. Preliminary Assessment of Sustainability 
 
23. The PCR did not give an overall rating for project sustainability. It rated the sufficiency of 
funds to support road maintenance as less likely and the sustainability of capacity building as 
likely. ADB provided a grant of $20 million12

 

 for road maintenance and other donors have also 
agreed to maintain the roads they financed. However, this is not sustainable long term. According 
to the PCR, the better-trained project personnel were apparently retained to continue MPW 
capacity building. These arrangements are likely to be supported through new components of 
future projects. However, the extent and quality of capacity building remains unclear. The recent 
Independent Evaluation Department mission that prepared the country assistance program 
evaluation in 2012 has confirmed these. Overall, this validation rates project sustainability as less 
than likely. 

                                                   
11  ADB. 2004. Proposed Technical Assistance to Afghanistan for Preparing the Master Plan for Road Network 

Improvement Project. Manila (TA 4371-AFG). 
12 Footnote 4.   
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E. Impact 
 
24. The PCR did not give an overall rating for impact, but provided positive data for project 
outcomes. Traffic increased from 196 vehicles per day in 2004 to 1,691 vehicles per day in 2010. 
Travel time from Andkhoy to Qaisar reduced from around 9 hours to 3 hours in normal weather, 
and time savings are even higher during poor weather. Bus fares from Andkhoy to Qaisar dropped 
from AF530 per person in 2007 to AF270 per person in 2010. The improved road has reduced the 
transport cost for agricultural products of the communities along the road. Improved market access 
due to the road improvements has enabled some communities to diversify cropping patterns from 
pure wheat to include other crops such as vegetable and fruits. Moreover, job opportunities have 
increased following road completion, because of new roadside businesses such as gas stations, 
repair shops, and restaurants.  
 
25. Regional commercial traffic also benefits from time and operating cost savings. The social 
outcomes of the project road are positive. Many new social services, including schools, medical 
services, and marketplaces, have opened up in communities within 2 km of the road over its entire 
length. Access to social services is now easier and quicker. Additionally, communities have easier 
access to hospitals and medical services because of the road improvement. Community 
consultation results show that improved transport access and reduced fares have led households 
to allow more female children to attend school. The project set impact indicators as (i) a 15% 
increase in per capita income in the project area over 3 years; and (ii) a 10% reduction in poverty 
incidence in the project area. Although the roads were completed recently and no data to assess 
such impact were available, the valuation expects from the achieved outcomes that the completed 
national roads are likely to contribute to the envisaged impacts. This validation rates impact as 
significant. 
 

III. OTHER PERFORMANCE ASSESSMENTS 
 
A. Performance of the Borrower and Executing Agency 
  
26. The PCR rated the performance of the borrower and its executing agency as partly 
satisfactory. The government could not honor its commitment of $18.6 million for the additional civil 
works of package one. In addition, it was unable to follow through in establishing a tolling policy, 
which led to the cancellation of the toll facility component. Some covenants were not fully complied 
with, and an external technical audit in 2009 found the MPW’s performance to be marginal, 
although it did improve following acceptance of this report.13

 

 The government refused to accept the 
cost estimates in the project preparatory technical assistance, but these estimates proved to be 
accurate in the bid analysis. The PMU gained experience from exposure to the project and 
oversaw the successful implementation of the works, with due diligence in environmental and 
social aspects. It was absorbed into the PMO in July 2010. However, the PMO reportedly remains 
understaffed with several areas needing improvement. This validation concurs with the PCR’s 
rating of less than satisfactory. 

B. Performance of the Asian Development Bank  
 
27. The PCR rated ADB’s performance as partly satisfactory. Although the project was not an 
emergency project, ADB’s policy considers it emergency in nature, designed to be implemented 
over 36 months.14

                                                   
13 The technical audit was carried out by Resolute CM under ADB. 2009. Technical Assistance to Afghanistan for 

Capacity Building for Road Sector Institutions. Manila (TA 4675-AFG). 

 As such, the project required close monitoring and supervision. However, as the 
PCR pointed out, the intended frequency and depth of review during implementation was not 
achieved. This validation notes that seven review missions were fielded over the almost 5-year 

14  Footnote 2, para. 34. 
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project implementation period, the majority of which covered several projects simultaneously. While 
one or two reviews per year may be adequate for a smoothly run project, greater review frequency 
would have made ADB better informed, and result in improved project progress. Moreover, some 
missions could have included representatives from the central operations services office, 
especially during processing of major changes and variation orders that often slowed project 
progress. It is possible that the prevailing security situation had some bearing on this shortcoming. 
 
28. ADB could have been more proactive in helping strengthen the capacity of the MPW. For 
example, this was the first time the MPW had evaluated technical proposals for consultancy 
services, and ADB’s consultant selection committee fruitlessly convened three times in 2005 with 
no approval forthcoming. Finally, at the request of the MPW, ADB sent a procurement consultant to 
Kabul in March 2006 to help finalize the technical evaluation report. An ADB realignment in 2006 
resulted in the transfer of the Afghanistan portfolio to different operational departments, and some 
project documents were misplaced in the course of this transfer. Assignment of responsibility for 
the project was thus delayed. Overall, this validation concurs with the rating of less than 
satisfactory. 
 
C. Others 
 
29. The project did not have significant negative environmental impacts. As envisaged at 
appraisal, this environment category B project had little adverse impact on the environment. 
Environmental impacts associated with construction, such as disruption of traffic and water supply, 
as well as noise and dust nuisance, occurred only during construction. These impacts were 
temporary and mitigated through the normal precautionary measures applied to road works. 
Impacts associated with the operation of the road mainly involved traffic safety issues. No 
measures appear to have been taken in respect of governance (e.g., the detection and prevention 
of opium smuggling through improved border procedures), while abuse in the country’s toll facilities 
generally led to the suspension of toll collection. There is little coverage of fiduciary issues, but 
under compliance with covenants, the PCR stated that the borrower maintained separate accounts 
for the project and has submitted audited financial statements up to the financial year that ended in 
March 2010.  
 
30. Associated with the loans were some 21 covenants. Compliance was satisfactory in 16 
cases, but 1 covenant was fulfilled late, 2 were only partially complied with, and 2 were not 
complied with. The project performance monitoring system, which was due in December 2005 was 
only completed and approved in March 2007. Covenants that were partly complied with relate to 
road maintenance financing as the required tolling policy was not approved; and project review, as 
ADB waived the requirement of the midterm review due to security constraints in the field, and 
replaced it with a detailed review mission. Covenants that were not complied with related to health 
risks and provision, as the contractors did not conduct any information and education campaigns 
regarding the prevention of HIV/AIDS or sexually transmitted diseases for local construction 
workers; and the covenant required the borrower―perhaps unrealistically―to detect and prevent 
the smuggling of opium, through the improvement of border procedures. No related actions by 
government were indicated. 
 

IV. OVERALL ASSESSMENT, LESSONS, AND RECOMMENDATIONS 
 

A. Overall Assessment and Ratings 
 
31. The PCR rated the project as successful overall, and this validation concurs with the rating 
(table). However, this validation identified some design shortcomings, and that future maintenance 
funding is currently uncertain despite more rapid traffic growth than expected. Capacity in the 
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MPW, although improved, remains weak because of understaffing and suboptimal technical ability 
(e.g., project management, document control, social safeguards, and quality assurance).  
 

Overall Ratings 
 

Criteria PCR IED Review Reason for Disagreement and/or 
Comments 

Relevance Highly relevant Relevant There were some shortcomings in the 
project design as elaborated in para. 
16. Moreover, the project design failed 
to demonstrate exceptional value-
adding features leading to high level 
outcomes and impact to justify its 
claimed highly relevant rating. 

Effectiveness in achieving 
outcomes 

Effective Effective  

Efficiency in achieving 
outcome and outputs 

Highly efficient Efficient The assumption used for the economic 
analysis is not considered solid (para. 
22). 

Preliminary assessment of 
sustainability 

No overall 
rating 

Less than likely See para. 23. 

Overall assessment Successful Successful 

 

Borrower and executing 
agency 

Partly 
satisfactory 

Less than 
satisfactory 

 

Performance of ADB Partly 
satisfactory 

Less than 
satisfactory 

 

Impact Not rated Significant The completed national roads are likely 
to contribute to the envisaged impacts 
(para. 25). 

Quality of PCR  Satisfactory  See para. 35. 
ADB = Asian Development Bank, IED = Independent Evaluation Department, PCR = project completion report. 
Note: From May 2012, IED views the PCR's rating terminology of "partly" or "less" as equivalent to "less than" and uses 
this terminology for its own rating categories to improve clarity.  
Source: ADB Independent Evaluation Department. 
 
B. Lessons 
 
32. The PCR identified no less than nine lessons regarding improvement in the design of 
transport projects in Afghanistan, minimization of implementation delays, and improving community 
outreach. This validation concurs with these lessons. It adds that careful consideration should be 
given as to whether a project is really qualified for processing under emergency support modalities. 
In this case, the time saved from rushed preparation was subsequently lost in delays and other 
problems in implementation. 
 
C. Recommendations for Follow-Up 
 
33. The PCR recommended close monitoring of traffic growth and the introduction of axle load 
monitoring and enforcement due to the expected rapid increase in heavy vehicles. It also 
recommended the development of a sustainable means of revenue generation for road 
maintenance and a study on the establishment of a road maintenance fund. This validation agrees 
with these proposals.  
 



 9 

V. OTHER CONSIDERATIONS AND FOLLOW-UP 
 
A. Monitoring and Evaluation Design, Implementation, and Utilization 
 
34. In line with the RRP and a covenant in the loan agreement, a project performance 
management system was put in place to evaluate the delivery of the planned facilities and the 
project benefits. It focused primarily, however, on the beneficiaries of the physical improvements 
and not on the maintenance requirements and capacity building aspects. It was also introduced 15 
months behind schedule. 
 
B. Comments on Project Completion Report Quality 
 
35. The PCR’s efficiency rating looked only at the EIRR and not on the delays and cost 
overruns. Its relevance rating overlooked some design shortcomings, while impact and 
sustainability ratings were not clearly given. Despite these shortcomings, the PCR’s assessment 
was well developed and provided useful analyses. Overall, the quality of the PCR is rated 
satisfactory. 
 
C. Data Sources for Validation  
 
36. Data sources included the RRP, PCR, government’s PCR, back-to-office reports of review 
missions, and other documents. 
 
D. Recommendation for Independent Evaluation Department Follow-Up  
 
37. A project performance evaluation report is not necessary.  
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