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I. PROJECT DESCRIPTION 
 
A. Rationale 
 
1. Timor-Leste is an independent state in the western Pacific. Since declaring independence 
from Indonesia in 1999, the country suffered major conflict, which resulted in massive internal 
displacement of the population and substantial damage to infrastructure. The country’s road 
network was in very poor state of repair; most parts were in unsafe condition. The neglect of the 
infrastructure sector both before and since independence was the rationale of the Road Network 
Development Sector Project. The project was closely aligned with Timor-Leste’s  
Strategic Development Plan 2011–2030 1  (SDP) and ADB’s Country Partnership Strategy in 
Timor-Leste, 2011–2015.2 It remained consistent with ADB’s country partnership strategy for 
2016–2020 that lists the condition of the road network as a key constraint to socioeconomic 
development.  
  

 
1   Government of Timor-Leste. 2011. Timor-Leste Strategic Development Plan, 2011–2030. Dili. 
2   ADB. 2011. Country Partnership Strategy: Timor-Leste, 2011–2015. Manila. 
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2. At appraisal, the project included four elements to deliver the intended outputs, all targeted 
to improve the road network’s condition and its long-term sustainability. These were to  
(i) rehabilitate 232 kilometers (km) of priority roads; (ii) develop and implement a new road 
maintenance program; (iii) improve border post facilities; and (iv) provide consulting services and 
technical assistance (TA) in all aspects of project development and implementation. This mix of 
support was selected for capacity building, while also contributing to the improvement of the road 
network and the sustainability of road sector management. 
 
3. The geology of the Timor-Leste and wet weather extremes also exacerbate the impact of 
climate-related damage to the country’s infrastructure. A significant element of the proposed 
works was, therefore, to increase the selected roads’ resilience against these climate risks. 
 
B. Expected Impacts, Outcomes, and Outputs 
 
4. The project’s intended impact was economic growth and poverty reduction in the project 
areas. This was to be achieved by an increase in direct and indirect employment (both within and 
out of the project areas) and by increasing the levels of cross-border trade.3 The project’s targeted 
outcome was improved access to social and economic facilities in the project areas, particularly 
in education and health services, and transport hubs.  
 
5. The design and monitoring framework (DMF) listed seven project outputs along with the 
performance targets and indicators. output 1: Road rehabilitation, which included 232 km of 
priority roads improved to maintainable condition; output 2: Road maintenance program 
established, which included annual maintenance implemented on 302 km of national roads;  
output 3: Four border posts constructed in Mota Ain, Sakato, Salele, and Oesilo;  
output 4: Improved capacity of national contractors to implement road rehabilitation and 
maintenance works. This output included training for about 80 national contractors in contract 
administration and labor-based road maintenance as well as in road maintenance civil works to 
be undertaken by national contractors and completed on time and accepted by the government; 
output 5: Improved Ministry of Infrastructure (MOI) capacity to manage road projects and road 
maintenance program including the Directorate of Roads, Bridges, and Flood Control staff to be 
capable of planning and implementing annual road maintenance in three border districts; output 
6: Improved awareness of road safety among communities in project areas, which included traffic 
safety measures incorporated into the design and works contracts; and output 7: Climate-proofing 
measures implemented in road rehabilitation and maintenance works. 
 
6. Due to the change in the project design that was prompted by the government, speedier 
procurement of border crossing works was required to meet a July 2011 deadline in time for the 
opening of the border posts. However, a noncompetitive procurement would have been necessary 
to meet this deadline, 4 but this was ineligible for ADB financing. It was, therefore, necessary that 
impacts and outcomes related to border post works be removed from consideration. 
 
 
 
 
 
 

 
3   ADB. 2009. Report and Recommendation of the President to the Board of Directors: Proposed Asian Development 

Fund Grant to the Democratic Republic of Timor-Leste for the Road Network Development Sector Project. Manila. 
4   ADB 2018. Completion Report: Road Network Development Sector Project in Timor-Leste. Manila. 
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C. Provision of Inputs 
 
7. At appraisal, the total project cost was estimated at $52.9 million, financed through a  
$46.0 million ADB grant and $6.9 million from the government. Actual total project financing did 
not vary significantly. Only $0.1 million remained undisbursed from the ADB grant, while the 
government increased its funding to $7.1 million. 
 
8. During the project implementation, the funds for contingences were reallocated among 
project elements, such as road rehabilitation, road maintenance, and consulting services. 
Reallocations were needed to complete the project. Output 1’s cost increased due to changes in 
government’s design standards. Considerable additional works were added in output 2’s designs 
to repair climate-related damages to bring roads into maintainable condition. Also, the allocation 
for border post infrastructure was transferred due to the government’s decision to provide 
additional funding for road rehabilitation heading. 
 
9. The original grant was approved in November 2009 and became effective in April 2010. 
Its original closing date was May 2015 and was extended to May 2016 due to delays in the 
procurement of project implementation consultants and construction contracts. These delays 
impeded the implementation of the road maintenance program. The project was financially closed 
in December 2017. 
 
10. At appraisal, no major environmental impacts were identified, thus, the project was 
classified as category B. As part of the resettlement framework, a grant covenant was required 
that no subproject would involve involuntary resettlement, thus, the project was also classified as 
category B. The project was category C for indigenous peoples and was not required to comply 
with safeguard policies on indigenous peoples. 
 
11. A project preparatory TA was used to prepare the project, as well as sample technical and 
economic feasibility studies, an institutional capacity development needs assessment, and an 
outline for a labor-based maintenance program.5 An international consulting firm and individual 
consultants were recruited under the existing project management unit (PMU). The intention was 
to hire a single consulting firm to provide 141 person-months of international input and  
356 person-months of national inputs.6 
 
D. Implementation Arrangements 
 
12. The MOI was the executing agency. During appraisal, it was confirmed that to successfully 
implement the project, MOI would require technical and managerial support.  
This was provided through the pre-existing PMU, which was strengthened with additional finance 
and safeguards staff. It was considered that these arrangements worked well, with the PMU 
building upon its previous experience from earlier projects. The main technical support provided 
related to the recruitment of project implementation support consultants. These consultants were 
selected using the quality- and cost-based selection (QCBS method, with a quality:cost ratio of 
80:20).7 This consulting firm was supplemented by individual consultants recruited to support the 
PMU and an international road maintenance advisor. 
 

 
5   ADB. 2008. Technical Assistance to the Democratic Republic of Timor-Leste for Preparing the Road Network 

Development Project. Manila. 
6   Footnote 3. 
7   ADB. 2013. Guidelines on the Use of Consultants by Asian Development Bank and Its Borrowers. Manila. 
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13. The project was intended to specifically support the national contracting industry, 
and at design, civil works contract packages were kept within the $1 million threshold.  
However, at commencement, it was noted that the rehabilitation contracts would exceed the 
national competitive bidding threshold. Thus, this approach was replaced with an international 
competitive bidding approach. During the works, the government issued an order that the subject 
national roads needed to be upgraded to a higher standard,8 in line with the SDP. This resulted 
in significant delays and additional construction costs. To stay within the project fund limit,  
the length of roads to be rehabilitated was reduced from 232 km to 37.6 km. 
 
14. A total of 25 grant covenants were applied to the project. Of these, 22 were fully complied 
with, two were partially complied with and one was not complied with. The two partially complied 
with covenants were related to road safety and road maintenance. For road safety, road warning 
signs and flagmen were mobilized during construction; but road and speed signs were missing,  
and awareness training was not conducted during operations. For road maintenance, funds were 
inadequate. The only covenant that was not complied with related to the executing agencies’ 
approach to monitoring and evaluation, which did not produce data. The two covenants partially 
complied with related to the non-provision of ongoing road safety programs, and the inadequate 
provision of funding for ongoing road maintenance. 
 

II. EVALUATION OF PERFORMANCE AND RATINGS 
 
A. Relevance of Design and Formulation 
 
15. The PCR rated the project highly relevant for it was consistent with all relevant policy and 
strategy documents for Timor-Leste (para. 1). The country’s state of the road network is a 
significant constraint to economic and social development, as the SDP recognized. The project’s 
focus on rehabilitating priority road sections and improving the funding for and management of 
road maintenance were critical elements to improve mobility. The project remained relevant to 
national development objectives. 
 
16. This validation, however, considers the project relevant mainly due to the need for 
substantial changes in project design, post-appraisal, and the points made in this section.  
The higher rating needs transformative changes, innovation, and replicability features, which the 
project did not demonstrate.  
 
17. The content of the project changed significantly during implementation, which showed the 
problems in the design. These were largely beyond the control of the project team but these could 
have been foreseen. These changes included the imposition of increased road design standards 
that substantially increased construction costs, and reduced the project’s capacity. 
 
18. The change, however, showed the value of the sector approach, as it was possible to 
define and implement changes to the project quickly and with minimal changes to the whole 
delivery process. This was the first time that a sector approach had been utilized in Timor-Leste. 
This approach was adopted to provide flexibility in project design and implementation, 
 
 
 
 

 
8   Footnote 4. All core national roads’ pavements were widened to 6 meters with 1-meter shoulders and asphalt 

concrete overlay. 
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enabling the project to reflect additional or changed government priorities. It was also considered 
appropriate given that the original project preparatory work was based on a TA completed in 
2005,9 some years before implementation.  
 
19. The DMF was well formulated, although some targets and indicators were not well defined. 
In particular, the indicators on increased accessibility to key services, based upon reductions in 
average travel time, proved to be difficult to measure. These were partially subsumed by 
estimates based on the World Bank’s Rural Access Index (PCR, Appendix 1).  
 
B. Effectiveness in Achieving Project Outcomes and Outputs 
 
20. The PCR rated the project less than effective. Some outcome and output targets were 
defined as part of the project design. These included travel time reductions, reduced frequency 
of road closures due to heavy rainfall, rehabilitation of national roads, and implementation of road 
maintenance contracts through national contractors. On the whole, the outcome targets set at 
appraisal were achieved, while the output targets were only partially achieved, which may mean 
that outcomes were achieved due to other factors. The outputs could have been also affected by 
the substantial changes in the project design during implementation. These changes mainly 
centered around the requirement to reduce the quantity of works undertaken as a result of needing 
to divert efforts towards climate resilience. It resulted in fewer kilometers of road being improved 
and maintained, but those roads that were included in the project were improved to a much higher 
standard than originally intended, with wider pavements and shoulders, and strengthened climate 
resilience.  
 
21. The second major change was the significant deterioration in the condition of the pilot 
roads, which subsequently became unmaintainable. This increased the costs of starting the pilot, 
but also reduced the availability of funds for the performance-based maintenance contracts that 
were planned. These contracts were therefore much curtailed, reducing their effectiveness and 
ability to showcase the approach more generally. 
 
22. On the project’s safeguards performance,10 the environment issue was related mainly to 
the management of construction-related dust. With the environmental management plan 
developed for the project, dust was dealt during the construction period only.  
In addition, it was evident that as a result of some works, significant landslides also occurred.  
It is unclear though if these led to permanent environmental degradation or loss of productive 
land. It is, therefore, recommended that this be reviewed. 
 
23. The original project design noted that involuntary resettlement will not be required.  
All works were considered to be online improvements or maintenance, which should not result in 
resettlement. However, as a result of changes in project designs, both road widening and 
installation of climate proofing measures required some necessary resettlement. This was within 
the existing road reserve but it was necessary to relocate temporary structures and some trees. 
Based on all the information in this section, this validation also views the project less than 
effective. 
 
 

 
9  ADB. 2001. Technical Assistance to the Democratic Republic of Timor-Leste for the Transport Sector Improvement. 

Manila. The report was published in 2005. 
10  ADB (Independent Evaluation Department). 2018. Project Safeguard Assessment in Timor-Leste: Road Network 

Development Sector Project. 4 October (internal). 
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C. Efficiency of Resource Use 
 
24. The PCR rated the project efficient. The economic analysis undertaken followed the same 
methodology as at appraisal, which was suitable, and the results were generally robust except 
that the updated information was not used. For example, some key factors such as value of time 
were included in the appraisal, and many of the costs included in the vehicle operating cost 
models had not been updated between appraisal and reevaluation. As a result, it is likely that the 
economic internal rate of return in the PCR would have been underestimated. 
 
25. The traffic surveys undertaken showed a relatively high growth rate between appraisal 
and completion. These significantly higher traffic levels resulted in much higher levels of benefit 
for the roads that were included in the project, leading to an economic internal rate of return of 
14%. It is noted that there was no attempt to assess the sources of this traffic growth, specifically 
(i) how much of this growth reflects background traffic growth, (ii) how much has been generated 
by the road improvement, and (iii) how much traffic has been diverted from other routes.  
It is not specifically necessary to quantify this for the reevaluation but this would be useful 
information for future appraisals and possibly to influence future strategy. 
 
26. It is also noted that neither the original appraisal nor the reevaluation had made any 
attempt to quantify the benefits of investments in road safety. Given the significance of road safety 
within the project, this is an omission. These benefits may have been small but these are not clear 
from the project design. Therefore, these should have been estimated, both to show the higher 
economic performance of the project and also to justify further investment in this area.  
Based on the points made in this section, this validation assesses the project efficient.  
 
D. Preliminary Assessment of Sustainability 
 
27. The PCR assessed the project less than likely sustainable largely based on the lack of 
implementation of the road maintenance aspects of the program. The project at design, included 
a series of road maintenance interventions, but many of these could not be implemented due to 
some factors. For instance, funds were spent to rehabilitate rapidly deteriorating pilot roads rather 
than for maintenance. This prevented the project from building road maintenance capacity. 
 
28. Government funding for road maintenance had been and continues to be below the level 
required. There was also a grant covenant (Schedule 4, para. 12) that was only partially complied 
with.11 This covenant required annual funding of $4 million in 2016 and to increase annually by 
30% after that. This has not been provided. 
 
29. It was also intended that the project would assist both the MOI and private sector 
contractors in planning and implementing road maintenance works. A road maintenance advisor 
was recruited to support the MOI and the PMU. Road maintenance plan and operations manual 
were prepared. The road maintenance program would also maintain 188 km of roads  
under 15 noncompetitive bidding contracts in the first 2 years and 302 km during years 3 and 4.  
However, due to increases in the amount of works required and in the costs of preparatory works, 
less rehabilitation and maintenance works could be undertaken. The DMF did not accurately 
record these changes. 
 

 
11  ADB. 2010. Grant Agreement (Special Operations) for Road Network Development Sector Project between 

Democratic Republic of Timor-Leste and Asian Development Bank. Manila. 
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30. Providing climate-proofing measures were also increased to ensure the project’s  
longer-term sustainability. At design, climate-proofing measures were incorporated into the 
design and construction of rehabilitation and maintenance works. During construction,  
it was identified that, more significant upgrades were required to deal with climate-related 
damages. These upgrades had increased costs and meant that the length of road works was 
further reduced. It should be noted that sections of the rehabilitated Liquica–Batugade road had 
suffered significant post-construction failures. This required additional embankment and slope 
stabilization works. ADB engaged a technical audit consultant to identify the causes of these 
failures.12 Based on the above, this validation assesses the project less than likely sustainable.  
 

III. OTHER PERFORMANCE ASSESSMENTS 
 
A. Preliminary Assessment of Development Impact 
 
31. The PCR rated the preliminary assessment of project impact satisfactory based upon 
reductions of travel times to key services, resulting from the project. The reduced travel times 
would have resulted from increased public transport provision that have been generated by the 
improved road condition.  
 
32. The project design targeted a 10% reduction in the number of people in the project area 
living below the poverty line. It also targeted direct employment opportunities totaling  
22,000 person-months. Both targets were met, although directly linking the project and the 
reduced number of poor people was difficult to prove. The project was also expected to increase 
cross-border trade with Indonesia by 10% in 2008. This assessment is based upon secondary 
data, as specific changes in average travel times have not been measured. It is intuitively correct 
that average travel times would have been reduced but this cannot be definitively confirmed. 
Based on the above, the validation considers the project’s preliminary development impact 
satisfactory. 
 
B. Performance of the Borrower and Executing Agency 
 
33. The PCR assessed the performance of the borrower and the executing agency 
satisfactory. It noted that the support given to project preparatory works and to ensure timely 
effectiveness of the grant was good. The executing agency ensured that a functioning and 
experienced PMU was established quickly, and counterpart funds were provided on time.  
This validation rates the performance of the borrower and executing agency satisfactory. 
 
C. Performance of the Asian Development Bank 
 
34. The PCR rated ADB’s performance satisfactory. However, this validation has identified 
some potential areas where fewer design changes might have been required if decisions had 
been taken earlier, or more detailed studies completed during design. In particular, there was a 
major change to the design standards for the pilot roads during construction. It was not clear at 
what point the design standards included in the SDP became apparent, but these could have 
been foreseen earlier to minimize disruptions to the project. 
 
 

 
12  ADB. Forthcoming. Results of the Geotechnical Investigation: Road Network Development Sector Project– 

Package R2. Manila. 



 8 

35. ADB’s experience on road projects, in Timor-Leste and in the region, had helped 
distinguish and address problems that would have caused further delays in roads selected for 
maintenance. However, it would have been possible to better plan the works, or identify 
alternative roads. Based on these reasons, this validation rates the performance of ADB less than 
satisfactory. 
 
D. Others  
 
36. This validation considers the administration of the project satisfactory. There were issues 
related to project delays and the necessity to alter the content and priorities of the project. 
However, these appear to have been handled efficiently and, while the delays and cost increases 
occurred, these appear to have been controlled to the extent possible. 
 

IV. OVERALL ASSESSMENT, LESSONS, AND RECOMMENDATIONS 
 
A. Overall Assessment and Ratings  

 
37. This validation assesses the project less than successful. The need for more robust and 
realistic project planning is evident from this validation’s assessment. Key technical decisions and 
engineering analyses did not foresee the changes in design standards and the more extensive 
deterioration of the pilot roads that made changes to the program necessary. The project is 
relevant and efficient in view of essential changes to the scope and extent of the program that 
was implemented. However, it is considered less than effective and less than likely sustainable.  
 

Overall Ratings 

Validation Criteria PCR IED Review 
Reason for Disagreement  

and/or Comments 
Relevance Highly relevant Relevant Substantial changes to the design 

were needed and there were no 
transformative effects. 

Effectiveness  Less than effective Less than effective  
Efficiency  Efficient Efficient  
Sustainability Less than likely 

sustainable 
Less than likely 

sustainable 
 

Overall Assessment Successful Less than 
Successful 

The change in the relevance 
rating brings down the rating. 

Preliminary assessment 
of impact 

Satisfactory Satisfactory  

Borrower and executing 
agency 

Satisfactory Satisfactory  

Performance of ADB Satisfactory Less than 
satisfactory 

ADB’s performance during 
preparation could have been 
stronger. 

Quality of PCR  Satisfactory Para. 43. 
ADB = Asian Development Bank, IED = Independent Evaluation Department, PCR = project completion report. 
Source: ADB Independent Evaluation Department. 
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B. Lessons 
 
38. One of the project-level lessons identified in the PCR is for the MOI and the PMU to 
work closely. Consultation between them led to enforced changes to the project’s scope and 
extent. Road maintenance activity also has to be increased to protect the investments made under 
this program and to help improve the overall condition of the road network. This should include 
specific measures involving national contractors to help build their capacity. This validation has a 
similar view on these lessons. 
 
39. This validation has also identified the following additional results framework and 
methodology–level lessons. Traffic surveys undertaken at completion showed a large increase 
in traffic that was well beyond the forecast. This is likely to be a mix of normal and generated 
traffic. The result suggests that the forecasts produced at appraisal were not robust, in that they 
have clearly underestimated the growth in traffic. The robustness of pavement designs will be 
affected if the additional traffic will lead to premature degradation. It is recommended that further 
studies be undertaken to provide better secondary data to guide future forecasts. 
 
40. The deterioration of roads chosen for the pilot road maintenance activities also badly 
affected the design and content of the program. At appraisal, the forecasts on how the roads would 
deteriorate did not properly take into account climate factors. For future programs, more robust 
modeling has to be undertaken at appraisal to have sound forecasts. 
 
C. Recommendations for Follow-Up 
 
41. The PCR recommended some areas for further follow up. These included monitoring road 
maintenance budgets and expenditure, completing road safety audits, providing climate-proofing 
measures on improved roads, and developing policies for stronger corporate governance and 
financial management capacity. This validation holds a similar view on these recommendations. 
However, the PCR did not identify any further areas for follow up.  
 

V. OTHER CONSIDERATIONS AND FOLLOW-UP 
 
A. Monitoring and Reporting 
 
42. The PCR reported that the covenant on project performance monitoring and evaluation 
was not complied with. Findings also showed that (i) the baseline data, critical to monitoring 
project impact, were not collected; (ii) the government’s PCR was silent on monitoring and 
evaluation; and (iii) the weaknesses in financial management were not addressed due to the 
failure in procurement of the required accounting software and inferior record-keeping practices.  
The PCR noted that these heightened the risks in internal control. This validation shares the view 
of the PCR and considers the project’s weakness or lack of monitoring and reporting an 
impediment to empirically measure achievements, especially its development impact,  
and to improve the executing agency’s financial management capacity.  
 
B. Comments on Project Completion Report Quality 
 
43. The PCR is considered satisfactory. The PCR covered most of the requirements 
necessary under the PCR guidelines, and the issues and results of the project are well described. 
Despite downgrading the highly relevant rating set out in the PCR, this validation assesses the 
PCR quality satisfactory. 
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C. Data Sources for Validation 
 
44. Data sources for this validation were the PCR, report and recommendation of the 
President, progress reports, project safeguard assessment, back-to-office reports,  
and aide memoire on the grant review missions.  
 
D. Recommendation for Independent Evaluation Department Follow-Up 
 
45. This validation does not recommend further IED follow up as most of the issues identified 
deal with project implementation and design rather than appraisal or evaluation.  
The recommendations made here are largely technical in nature and relate to technical studies 
that might be undertaken during project design. 
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