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Description  
In 2010, the Government of Bhutan requested support from ADB to develop and install a revenue administration management 
information system (RAMIS) to manage and process Bhutan’s national non-Custom revenue collection and to conduct a study on 
revenue policies and related regulatory frameworks. RAMIS formed an integral component of the reforms for improved revenue 
management under the two successive ADB programs, SEMP I and SEMP II, which targeted improved taxpayer administration 
and services through operationalizing a taxpayer call center, automation of direct tax and sales tax administration through RAMIS, 
and introduction of property tax valuation methodology in districts. With more convenient, efficient and effective online services to 
tax payers, RAMIS was expected to encourage voluntary compliance, and mobilize higher tax revenues. TA 7881-BHU: 
Developing a Revenue Administration Management Information System was approved in the amount of $500,000 from Republic 
of Korea e-Asia and Knowledge Partnership Fund on 6 October 2011 and made effective on 29 November 2011.1 The executing 
agency for the technical assistance (TA) was Department of Revenue and Customs (DRC).  

Expected Impact, Outcome, and Outputs 
The expected impact was enhanced fiscal space to implement the government’s 10th and 11th 5-year plans. The expected 
outcome was greater tax compliance and efficient tax administration. The expected outputs included: (i) RAMIS established and 
activated; (ii) training programs on RAMIS and public awareness program completed; and (iii) study on revenue policies and 
regulatory framework completed. 
 
Delivery of Inputs and Conduct of Activities  
The TA initially envisaged 24 international person-months and 16 national person-months input under a lead firm (for outputs 1 
and 2) and an individual international revenue policies and regulatory expert with time input of 2 person-months (for output 3). 
DRC was responsible for program management with technical and functional oversight from an independent project manager for 
assistance to the lead firm in finalizing system requirements, design specifications and other technical features. The lead firm was 
engaged on quality-based selection. The contract was signed on 7 September 2012 with a targeted completion date of 31 January 
2015. In the first year engagement of the lead firm, the final system requirement specifications (SRS) were approved by DRC and 
the first demonstration of modules was conducted. In February 2014, it was decided to break up the software development into 
modules for better management. In October 2014, the scope of the TA was expanded to include customs management component 
due to the financial closing of a parallel RETA 6337 Subproject 28: Capacity Building for SASEC Trade Facilitation which also 
engaged the same firm for developing the customs module for RAMIS.2 The TA was supplemented with $50,000 from TASF-
others for this work, and 14.85 international person-months input was added. With this addition, the TA completion date was 
extended by 1 year from 31 January 2015 to 31 January 2016. 
 
Development of direct tax and sales tax modules (RAMIS I). The soft launch of direct tax and sales tax modules of RAMIS was 
carried out in early 2015. The RAMIS I modules showed some stability issues, even during the off-peak tax filing season. 
Thereafter, an additional amount of $150,000 was approved from Republic of Korea e-Asia and Knowledge Partnership Fund on 
5 August 2015 to improve the quality of system functionalities. With this addition, the TA completion date and lead firm contract 
was extended till 31 July 2016. On 1 October 2015, the lead firm under contract was fully merged into another larger entity, and 
the responsibility of TA delivery was passed on to that entity (the ‘new lead firm’). However, the transition led to significant disruption 
in services. The development team lost important resources due to staff turnover. In the stakeholders meeting held on 7 October 
2015, DRC decided to focus on modules other than customs so that the issues in RAMIS I could be addressed, and the additional 
system requirements could be incorporated satisfactorily. On 9 December 2015, the TA amount was further increased by $450,000, 
of which $225,000 was from TASF-V and $225,000 from TASF-Others, to (i) recruit an international project manager (12 person-
months), and (ii) increase inputs of the new lead firm by 120 person-months. The TA completion date was further extended to 31 
July 2017. RAMIS I was handed over to DRC in January 2016, but its performance was marred with system breakdowns during 
the crucial tax filing season despite a pilot testing phase. The issues were examined in a stakeholder meeting on 17 February 
2016 and the new lead firm allocated 6 full-time staff and reinforced the team with senior troubleshooting experts in response. 
ADB proposed various changes to improve information flows including provision of detailed daily updates to DRC and ADB until  
RAMIS performance was fully recovered.  Furthermore, to  improve understanding between the IT specialists and the revenue 
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officers, ADB recruited an independent lead project manager (RAMIS functional consultant) to advise and support DRC and 
development team in RAMIS implementation. While steps were taken to address the issues in RAMIS I identified during the 
February 2016 stakeholders’ meeting, system stabilization was still in question. On 5 August 2016, the contract of the new lead 
firm was extended until June 2017 to see through the completion of the project. From the additional funding of $450,000 approved 
earlier, $235,000 was added in the new lead firm’s contract to provide additional 95 person-months. Additionally, an onsite project 
manager ($100,000) from the same firm was recruited for a total of 10 person-months to ensure smooth communication between 
DRC and the new lead firm. A system auditor was also recruited. During 20–22 September 2016, extensive discussions were held 
on the way forward at the lead firm’s office in Kolkata among DRC, ADB and the senior management of the new lead firm. These 
measures were effective. RAMIS I finally achieved stability in early 2017 and the system performed satisfactorily during the tax 
filing season. To prepare for a proper handover of the system to DRC, the TA closing date was extended to 30 September 2017. 
Overall, the original TA completion date was extended 4 times for a cumulative extension of 32 months. 
 
Development of customs and excise modules (RAMIS II). Customs and excise modules were expected to be completed by the 
end of October 2015 and January 2016 respectively. Two UATs had been conducted for the customs module in May and August 
2015. After the October 2015 decision to temporary suspend RAMIS II development, the work resumed in January 2016 with a 
plan to conduct the third and final UAT in June 2016. In parallel, two technical auditors were engaged under the JFPR TA 8437-
BHU: Supporting Participation in the South Asia Subregional Economic Cooperation Trade Facilitation Program3 to conduct a gap 
analysis on the customs modules. The audit identified substantial deficiencies in the customs modules. Bhutan’s commitment 
under ADB Loan 2955-REG: SASEC Trade Facilitation Program4 to follow the Revised Kyoto Convention (RKC) also required 
substantial changes in the customs modules. Thereupon, DRC decided to postpone the third UAT. After lengthy discussions, the 
government decided to complete RAMIS I in all respects first before resuming work on RAMIS II. Accordingly, the development of 
RAMIS II was restarted around April 2017, after stabilization of RAMIS I. The second system audit study conducted during March-
May 2017 reiterated the deficiencies of RAMIS II. On the request of DRC, the new lead firm submitted a technical assessment on 
28 June 2017 indicating that further development may take additional 7 to 10 months, following which DRC decided to discontinue 
the development of RAMIS II. The firm’s contract had eight milestones related to customs modules of which seven were dropped. 
The contract payments were accordingly reduced from $930,087 to $812,212 through a change in scope memo dated 28 July 
2017. 
 
Capacity building for final handover. The second audit noted that RAMIS I components had stabilized in performance but 
suggested measures to ensure system sustainability, including robust capacity building. Training of regional officials was 
completed by the new lead firm in early June 2017. The new lead firm conducted trainings during (i) 22 June–5 July 2017 at its 
office in Kolkata, India, and (ii) 6–15 July 2017 at DRC office. There were other trainings in July, August and September 2017 on 
RAMIS application management, source code, documentation etc. The system, including the source code, was finally handed 
over to DRC on 19 September 2017, marking the completion of the ADB project. 
 
Adequacy of formulation. RAMIS project shows the challenges specific to the formulation of an ambitious ICT project. In 
hindsight, the initial effort and cost could have been estimated realistically by drawing relevant technical expertise within or outside 
ADB.  With that support, DRC’s capacity to undertake an ICT project could also have been mapped. Moreover, such expertise 
would have helped assess the viability of expanding the scope to include customs and excise modules when RAMIS I was not yet 
functional. DMF design has a few weaknesses as covered under the evaluation section below.  
 
Performance of consultants. The RAMIS system development was beset with many issues. A major cause was the initial weak 
delivery by the first lead firm. The initial design and development process was inadequate for the expected scope. The good 
practice of keeping proper records was not followed, the contracted architectural features were not fully complied, and the system 
engineering documentation was extremely poor. The hardware was not load-balanced, and it led to major system issues during 
2015 and 2016 tax filing seasons. When issues were raised, the lead firm resorted to spot-fixes to save costs rather than 
undertaking fundamental re-engineering. This firm’s performance was not rated. Things improved after another entity took over 
the lead firm in October 2015, but some time was lost during the transition. It was only after September 2016, when DRC and ADB 
compounded their review efforts and struck an agreement for greater commitment from the new lead firm in exchange for additional 
resources, that the firm put in serious effort towards delivery, leading to a commitment to a functional software to be delivered. 
The independent system auditor received an excellent rating while the RAMIS functional consultant’s performance was rated 
satisfactory. 
 
The performance of DRC and ADB was satisfactory. There was limited capacity within DRC to deal with the technical aspects 
of system development. When system weaknesses started surfacing frequently, decisions were delayed because of perceived 
risks and limited accountability, where DRC and the vendor were often critical of each other’s quality of deliverables. RAMIS 
development had almost reached a roadblock by mid-2016. Two consecutive tax filing seasons had seen multiple errors and 
system crashes that caused inconvenience to the taxpayers and significant reputational risk to DRC. However, ADB was very 
responsive and the situation was salvaged with consistent efforts and with adoption of a solutions-oriented approach by DRC and 
ADB. Additional resources were mobilized by ADB in response to the emerging requirements throughout the implementation 
period, technical audits were conducted, and corrective measures were taken based on the gap analysis. Monitoring was done 
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through stakeholder meetings, multiple ADB missions were conducted, and national staff (resident mission after 2014) provided 
closer and regular monitoring. The independent lead project manager appointed by ADB for project monitoring provided regular 
updates to ADB and helped resolve issues in the absence of such specialized skills set in ADB. 
 
Evaluation of Outputs and Achievement of Outcome  
The first output of establishing and activation of RAMIS was partly successful. RAMIS I, as envisaged originally, was delivered. 
Indeed, the number of registered tax payers increased by 13.7% from 94,690 in 2013–2014 to 107,678 in 2015–2016, and the 
number of online tax filers increased significantly by 74% from 29,615 to 51,545 during the same period. However, the subsequent 
plan to add customs and excise modules was overly ambitious and had to be dropped after partial completion. A DMF indicator 
for the first output– tax files identified for auditing using computerized risk-based selection– neither appears in the corresponding 
section of the TA report nor in the consultant terms of reference, reflective of a weak design. This was not achieved. The second 
output of trainings on RAMIS and public awareness program was completed successfully. Several trainings were conducted 
throughout the project implementation and covered most of the DRC tax staff. Public awareness campaigns were conducted, and 
additional budget was also allocated for the purpose. The third output– a study on revenue policies and regulatory framework in 
Bhutan, was dropped and was approved in a change in scope memo dated 31 May 2017. This was when DRC management 
indicated that additional revenue study was not required because the underlying question had been examined by IMF, World Bank 
and ADB in other TAs during 2013–2015. The fourth output– project implemented in time and within budget, figures only in the 
DMF. It is covered under efficiency analysis. Despite the many implementation challenges, the expected outcome of greater tax 
compliance and better tax administration was achieved based on two indicators. The ratio of registered tax filers to population was 
13.5%, 14.0% and 11.5% in FY2015, FY2016 and FY2017 respectively, higher than the DMF target of 10%. The reduction in 
FY2017 is due to change in tax slabs for personal income tax. The number of online tax filers jumped by 74% between FY2014 
and FY2017. The second indicator– number of appeal cases as ratio of total registered taxpayers– increased to 2.5% in FY2015 
but reduced to 0.5% in FY2016, lower than the DMF target of 0.8% by 2015. Data was not available to compute the third indicator– 
the collection cost as ratio of registered taxpayers although a priori it is likely to have declined from the automation process. As an 
evidence of client satisfaction with the overall outcome, DRC, under the same Director General, has requested ADB to support 
RAMIS expansion, supporting introduction of goods and services tax.  
 
Overall Assessment and Rating 
Overall, the TA is considered successful. The TA was relevant. It was consistent with the Country Partnership Strategy 2006–2010 
which sought to improve development effectiveness. The TA supported the government’s priorities as outlined in its 10th Five-
Year Plan 2008–2013, which stressed the importance of deepening the government’s self-reliance in financing development 
activities through increase in domestic resources. The TA was effective. Two outcome indicators were achieved at completion (the 
third could not be computed). The original plan of developing direct and sales tax modules was executed successfully. The 
subsequent plan to add RAMIS II had to be dropped. This was a substantial achievement since RAMIS I components contribute 
about 80% of the combined revenues of RAMIS I and RAMIS II. The TA was less than efficient because it was significantly delayed, 
although in certain instances, for reasons beyond ADB control. Additional resources had to be added because the initial cost 
estimate was very conservative, as noted in the independent technical audits. The TA is likely sustainable. DRC expressed 
satisfaction with the system performance. DRC staff acquired extensive training in system operations, maintenance, and software 
source code administration before the system was handed over with complete documentation to DRC and the system continues 
to drive revenue collection efforts in Bhutan. 
 
Major Lessons 
The RAMIS TA exemplifies the complexities in ICT project execution, and how ADB can successfully overcome seemingly 
unsurmountable obstacles with persistent efforts and close monitoring. The lessons are (i) pay sufficient attention towards effort, 
cost and time estimation; (ii) DMFs need to be strengthened to manage expectations and risk profile of the project; (iii) project 
monitoring can be more effective with support from resident mission; (iv) it is advisable not to divide the scope across divisions for 
related items (the project could have been designed better had customs and excise been a part of the scope from the beginning); 
(v) assess capacity limitations of the implementing agency beforehand and plan for the capacity building of counterpart staff during 
early stages; (vi) follow a modular structure for system development and conduct quality checks at frequent intervals to ensure 
bug-fixes at modular level; (vii) in the absence of in-house ICT expertise in the project team, recruit an independent techno-
functional project manager to provide advisory support to the IA and system developer and to support ADB in project monitoring, 
as this was an important factor for the successful delivery of RAMIS I; and (viii) when faced with issues, focus on delivery of priority 
outputs and avoid spreading resources thinly over a large set of deliverables. 
 
Recommendations and Follow-Up Actions 
DRC would need assistance in incorporating goods and services tax in RAMIS. The taxpayer call center software may need to be 
linked with RAMIS with adequate security rights and firewalls for making the call center more effective. ADB support for further 
development of customs and excise modules of RAMIS can be considered, building on these lessons. 

ADB = Asian Development Bank; DRC = Department of Revenue and Customs; FRS = functional requirement specification; FY 
= fiscal year; ICT = information and communication technology; RAMIS = revenue administration management information system; 
SRS = system requirement specifications; TA = technical assistance; TASF = technical assistance special fund; UAT = user 
acceptance test. 

 
Prepared by: Navendu Karan   Designation and Division:  Senior Public Management Economist, SAPF  

  Analyn Bravo     Associate Project Analyst, SAPF 



 
 

 
DESIGN AND MONITORING FRAMEWORK 

 

Design Summary 
Performance Indicators 

 and Targets Project Achievements 

Impact 
 
Enhanced fiscal space to 
implement the Government 
of Bhutan’s 10th and 11th 
5-year plans.  

 
 
Increase in ratio of tax revenue to 
GDP on year-on-year basis to 
12% in 2015 (baseline: 10% in 
FY2014) 
 

 

Achieved. Ratio of tax revenue to GDP was 
13.9% in FY2015, and 13.4% in FY2016. 
 
Source: Bhutan at a Glance 2017, National 
Statistics Bureau. 2017 September. 

Outcome 
 
Greater tax compliance and 
efficient tax administration.  

 
 
Increase in number of registered 
tax filers to 10% of total 
population in 2015 (2010 baseline 
8%) 
 
 
 
 
Reduction in appeal cases to 
0.8% of total registered taxpayers 
in 2015 (2010 baseline: 1%) 
 
 
 
 
 
Reduction in tax collection cost to 
1.8% of total revenue collected in 
2015 (2010 baseline: 2.0%) 

 
 
Achieved. The ratio of registered tax filers to 
GDP was 13.5%, 14.0%, and 11.5% in FY2015, 
FY2016 and FY2017 respectively. The reduction 
in FY2017 is due to change in tax slabs of 
personal income tax. 
 
Source: DRC 
 
Achieved. Ratio of appeal cases to total 
registered taxpayers was 2.5% in FY2015 and 
0.5% in FY2016. The project was delayed, and 
the targeted reduction was also achieved a year 
later. 
 
Source: DRC 
 
Data not available 

Outputs 
 
(i) RAMIS established 

and activated;  
 
 
 
 
 
 
 
 
 
 
(ii) training programs on 

RAMIS and public 
awareness program 
completed; and  

 
 
 
 
 
 
 
 
(iii) study on revenue 

policies and regulatory 
framework completed; 
and 

 
 
 
 

By 2015 (for all outputs) 
 
Installation and full 
operationalization of RAMIS 
 
 
 
 
 
Tax files identified for auditing 
using computerized risk-based 
selection implemented 
 
At least 3 training courses offered 
 
 
 
At least 30% of revenue and 
customs officials trained in RAMIS 
 
At least 2 public awareness 
workshops on RAMIS 
 
 
 
 
Study completed and published 
on current revenue policies and 
recommendations on introduction 
of new taxes and non-tax revenue 
 
 
 
 

 
 
Partly Achieved. The direct and sales tax 
modules (RAMIS I), as envisaged originally, were 
handed over on 19 September 2017. The later 
decision to add customs and excise modules 
(RAMIS II) could not be delivered and was 
dropped. 
 
Not Achieved. Computerized risk-based 
selection of tax files is not implemented. Tax files 
for audit are being identified manually. 
 
Achieved. Multiple trainings were conducted over 
the implementation period covering almost the 
entire DRC tax staff, including regional offices. 
 
Achieved. The following awareness programs 
were conducted: (i) sensitization program for 
executive and mid-level officials; (ii) sensitization 
program for large taxpayers, importers and 
exporters; (iii) training of withholding and tax 
collection agencies, clearing agents and customs 
brokers; and (iv) awareness programs for general 
public. 
 
Output was dropped. As approved in a change 
in scope memo dated 31 May 2017, when DRC 
management indicated that additional revenue 
study was not required because (i) IMF had 
already provided a comprehensive study in 2014 
on new taxes that can be introduced in Bhutan, 
reforms for improving tax administration system 
and revenue mobilization with recommendations; 



 
 

Design Summary 
Performance Indicators 

 and Targets Project Achievements 

 
 
 
 
 
 
 
 
(iv) project 
implemented on 
time and within budget 

 
 
 
 
 
 
 
 
Contracts awarded according to 
schedule 
 
Disbursement according to 
schedule 

and (ii) a study was done under TA 7724-BHU: 
Strengthening Public Management, for local 
government level revenue mobilization; and (iii) 
the World Bank also provided some consultancy 
support to DRC for introduction of GST in 2015. 
DRC management indicated that additional 
revenue study is not needed. 
 
This output is not in the main text of the 
document. Moreover, this output is an 
assessment of efficiency and if we include it 
here, that will be counting it twice.  
The project was significantly delayed. The TA 
completion date was 31 January 2015 and was 
extended four times for a cumulative extension of 
32 months to 30 September 2017.  
 

DRC = Department of Revenue and Customs; FY = fiscal year; GDP = gross domestic product; GST = goods and 
services tax; IMF = International Monetary Fund; RAMIS = revenue administration management information system; 
TA = technical assistance.  
Source: Asian Development Bank. 
 
 


