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BASIC DATA 
 
A. Grant/Loan Identification 

 1. Country Independent State of Samoa 
 2. Grant/loan number and financing 

source 
Grant 0525 (subprogram 1), Asian 
Development Fund (the loan for 
subprogram 2 did not materialize) 

 3. Program title (grant): Fiscal Resilience Improvement 
Program, Subprogram 1 (the loan for 
the Fiscal Resilience Improvement 
Program, subprogram 2, did not 
materialize) 

 4. Recipient Government of Samoa 
 5. Executing agency Ministry of Finance 
 6. Amount of grant $5,000,000 
 7. Financing modality Policy-based program grant 

 

B. Grant Data 

 1. Appraisal 
  – Date started 
  – Date completed 

 
5 September 2016 
9 September 2016 

 2. Grant negotiations 
  – Date started 
  – Date completed 

 
21 October 2016 
21 October 2016 

 3. Date of Board approval 7 December 2016 
 4. Date of grant agreement 11 January 2017 
 5. Date of grant effectiveness 
  – In grant agreement 
  – Actual 
  – Number of extensions 

 
11 April 2017 
14 March 2017 
Not applicable 

6. Program completion date 
– Appraisal 
– Actual  

 
31 March 2017 
31 March 2017 

 7. Grant closing date 
  – In grant agreement 
  – Actual 
  – Number of extensions 

 
31 March 2017 
31 March 2017 
Not applicable 

8. Financial closing date 
  – Actual 

 
28 June 2017 

9. Terms of loan 
  – Interest rate 
                       – Maturity (number of years) 
                       – Grace period (number of years) 

 
Not applicable  
 

10. Terms of relending (if any) 
  – Interest rate 
                       – Maturity (number of years) 
                       – Grace period (number of years) 
                       – Second-step borrower 

Not applicable 
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11. Disbursements 

  a.  Dates 

Initial Disbursement 
23 March 2017 

 

Final Disbursement 
23 March 2017 

 

Time Interval 
0 months 

 
Effective Date 
14 March 2017 

 

Actual Closing Date 
31 March 2017 

 

Time Interval 
0.55 months 

 

 
  b.  Amount ($ million) 

 

Category 

Original 
Allocation 

(1) 

Increased 
during 

Implementation 
(2) 

Canceled 
during 

Implementation 
(3) 

Last 
Revised 

Allocation 
(4=1+2–3) 

Amount 
Disbursed 

(5) 

Undisbursed 
Balance 
(6 = 4–5) 

       
Subprogram 1 5.0 0.0 0.0 5.0 5.0 0.0 
 Total 5.0 0.0 0.0 5.0 5.0 0.0 

 
C. Program Data 

 1. Program cost ($ million) 

Cost Appraisal Estimate Actual 
Foreign exchange cost 10.0 5.0 
Local currency cost 10.0 5.0 
 Total   

 
 2. Financing plan ($ million) 

Cost Appraisal Estimate Actual 

Implementation cost   
 Borrower financed 0.0 0.0 
 ADB financed 10.0 5.0 
 Other external financing 0.0 0.0 
  Total implementation cost 10.0 5.0 
Interest during construction costs   
 Borrower financed 0.0 0.0 
 ADB financed 0.0 0.0 
 Other external financing 0.0 0.0 
  Total interest during construction cost 0.0 0.0 

 
 3. Program performance report ratings 

Implementation Period 
Single Project Rating 

  

From 14 March 2017 to 31 March 2017                        Not applicable  

 



iii 
 

 

D. Data on Asian Development Bank Missions 

Name of Missiona Date 
No. of 

Persons 
No. of 

Person-Days 
Specialization 
of Membersb 

Reconnaissance (subprogram 1) 3–7 Nov 
2014 

1 5 a 

Fact-finding (subprogram 1) 5–9 Sep 
2016 

4 5 a, b, c 

Reconnaissance (subprogram 2) 13-20 Nov 
2017 

3 5 a, b, d 

     
a = economist, b = project analyst, c = safeguards specialist, d = country coordination 

 
 
 





 

 

I. PROGRAM DESCRIPTION 
 
1. Samoa’s economy is narrow with limited resources, a difficult environment for business, 
and highly vulnerable to global crises and natural disasters. It suffered lasting effects from the 
global economic crisis in 2008, a tsunami in 2009, and Tropical Cyclone Evan in 2012. The 
economy suffered further when its one significant manufacturer of automotive wire harnesses 
closed in August 2017 and Cyclone Gita struck in February 2018. Economic growth averaged just 
1.2% from financial year FY2008 to FY2015, well below the 4.3% average during FY1999–
FY2007. Growth remains highly volatile, dropping from 2.7% in FY2017 to a five-year low of 0.9% 
in FY2018. The government responded to each of these negative impacts with fiscal stimuli 
financed by grants and domestic and external debt accumulation, as well as a monetary stimulus 
through lower interest rates. This series of events raised fiscal deficits and escalated public debt. 
Successive governments struggled to restructure the economy, reduce subsidies to public 
corporations, and improve the environment for private sector investment, trade, and commerce 
to secure a more diversified economy. 
 
2. The programmatic policy-based Fiscal Resilience Improvement Program initially 
comprised 2 subprograms.1 The government requested a grant of $5 million for subprogram 1 
and a loan of $5 million for subprogram 2 from the Asian Development Bank (ADB). The second 
subprogram did not proceed for three reasons. First, in 2017 the International Monetary Fund 
(IMF) changed its debt risk assessment methodology; Samoa’s rating changed from moderate 
risk to high risk of debt distress, allowing the government to access ADB financing on a 100% 
grant basis from 1 January 2018. Government chose to delay subprogram 2 to 2018 in recognition 
of their debt position. Second, with the delay in subprogram 2, ADB stepped back in its 
engagement with Samoa resulting in ADB not joining ongoing discussions around policy priorities 
and not closely tracking changes in the joint action policy matrix agreed between government and 
other participating development partners. As such, ADB did not recognize the implications of 
these changes until processing of subprogram 2 was initiated in late 2017. Third, among the 
development partners concerned with implementing the existing joint policy action matrix (JPAM) 
on public financial management policies and processes, other partners were able to adjust their 
programs of assistance as all were commencing a new phase of assistance, but ADB was unable 
to make such significant changes mid-program. This report will therefore primarily focus on 
subprogram 1, noting that government and ADB agreed to discontinue subprogram 2. 
 
3. The overall program’s intended impact was to maintain Samoa’s macroeconomic stability, 
and its intended outcome was to strengthen the country’s fiscal resilience. The program’s 
intended outputs had four reform areas: (i) reducing fiscal drain through state-owned enterprise 
(SOE) reforms, (ii) improving procurement systems, (iii) improving debt management, and (iv) 
promoting resilience to climate change and variability. The program supported the government’s 
medium-term fiscal framework by implementing the JPAM.2  
 

II. DESIGN AND IMPLEMENTATION 
 
A. Program Design and Formulation 
 
4. The program was consistent with ADB’s Pacific Approach, 2016–2020 and aligned with 

 
1  ADB. 2016. Report and Recommendation of the President to the Board of Directors: Proposed Programmatic 

Approach and Policy-Based Grant for Subprogram 1 Independent State of Samoa for the Fiscal Resilience 
Improvement Program. Manila. 

2 The government and development partners developed the joint policy action matrix. The development partners 
included ADB, the governments of Australia and New Zealand, the European Union, and the World Bank.  
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the government’s Strategy for the Development of Samoa, 2012–2016.3 The program built on the 
lessons of ADB’s Economic Recovery Support Program, Public Sector Financial Management 
Program, and ADB’s history of support for policy reform around the region.4 This history embraces 
some 15 policy-based loans and grants to Pacific developing member countries (DMCs). Major 
lessons from these earlier interventions include (i) building on ownership for reform; (ii) building 
on existing efforts; (iii) accommodating the political economy; (iv) carefully timing the intervention; 
(v) employing participation and building consensus; (vi) incorporating the need for capacity and 
institutional development; (vii) keeping the design simple and allow for flexibility in the design; 
(viii) sequencing reforms; and (ix) monitoring progress.5 The initial program design incorporated 
all these lessons.  
 
5. The government requested the program in 2016 as a result of joint discussions with 
development partners. The modality was considered appropriate at the time of appraisal, as the 
government was familiar with ADB and other development partner policy-based operations. 
However, the program changed significantly during implementation when the government and 
ADB decided not to proceed with the second subprogram (para. 2). The program design was 
relevant at design but less relevant at completion. 
 
B. Program Outputs 
 
6. Overall program. There were no changes to the design and monitoring framework (DMF) 
or program scope. However, the government and ADB agreed not to proceed with subprogram 2 
(para. 2). The DMF, with performance indicators, targets, baselines and actual achievements, is 
in Appendix 1. The policy matrix is in Appendix 2. 
 
7. Output 1: Fiscal drain reduced through state-owned enterprise reform. This output 
focused on continuing the government’s SOE reform program to continue to (i) strengthen SOE 
performance, (ii) reduce the burden of government subsidies, and (iii) create more room for 
private sector investment. Earlier reforms included privatization of SamoaTel, a joint venture with 
Virgin Airlines; improving SOE governance structures; establishing a Ministry of Public 
Enterprises; and approving a public–private partnership framework for SOEs and private sector 
joint operations. To maintain the reform momentum, policy actions under subprogram 1 included 
(i) cabinet approval of at least one public–private partnership, (ii) completing the privatization of 
the Agriculture Store Corporation, and (iii) cabinet approval of a privatization and divestment 
policy. Subprogram 1 met all these policy actions. While subprogram 2 did not eventuate, the 
government substantially completed one out of two policy actions originally considered.  
 
8. Output 2: Procurement systems improved. To strengthen procurement systems, 
subprogram 1 focused on improving value-for-money in public expenditure and enhancing public 

 
3 ADB. 2017. Pacific Approach, 2016–2020. Manila; and Government of Samoa. 2012. Strategy for the Development 

of Samoa, 2012–2016. Apia. 
4 ADB. 2010. Report and Recommendation of the President to the Board of Directors: Proposed Program Cluster and 

Loan to the Independent State of Samoa for Subprogram 1 of the Economic Recovery Support Program. Manila; 
ADB. 2011. Report and Recommendation of the President to the Board of Directors: Proposed Loan to the 
Independent State of Samoa for Subprogram 2 of the Economic Recovery Support Program. Manila; ADB. 2013. 
Report and Recommendation of the President to the Board of Directors: Proposed Policy-Based Grant Independent 
State of Samoa: Public Sector Financial Management Program. Manila. 

5  Bruce Knapman and Cedric Saldanha. 1999. Reforms in the Pacific: An Assessment of the Asian Development 
Bank’s Assistance for Reform Programs in the Pacific. Manila: ADB; ADB. 2001. Special Evaluation Study on 
Program Lending. Manila; ADB. 2009. ADB Support for Public Sector Reforms in the Pacific: Enhance Results 
through Ownership, Capacity, and Continuity. Manila; and Independent Evaluation Department. 2017. Corporate 
Evaluation Results-Based Lending at the Asian Development Bank: An Early Assessment. Manila: ADB. 
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service delivery. Subprogram 1 achieved this by establishing framework agreements and 
introducing pooled procurement to enable faster procurement and increase efficiency through 
economies of scale. These measures also promoted greater competition among suppliers, 
resulting in lower prices. The government had already made substantial progress in reforming 
public procurement systems in earlier years by building the capacity of the Ministry of Finance 
(MOF) procurement division. The specific subprogram 1 outputs were to issue guidelines for the 
use of framework agreements, produce revised treasury instructions, and introduce new standard 
templates for the procurement of major works. Subprogram 1 actions were achieved. While 
subprogram 2 did not eventuate, the government completed one out of two policy actions 
originally considered. 
 
9. Output 3: Debt management improved. The program helped the government continue 
to strengthen debt management after public debt escalated during FY2009–FY2015. According 
to IMF’s Article IV of 2019, public debt has hovered at around 50% of gross domestic product 
(GDP) since FY2015.6 The government’s earlier efforts to control debt included formulating two 
medium-term debt management strategies in 2010 and 2013, publishing debt statistics with the 
government finances, and approving formal procedures for contracting loans and issuing 
government guarantees. The need for these procedures was evident just prior to the program in 
2014, when the Export–Import Bank of China approved a $55 million loan to redevelop the Apia 
airport terminal building. Specific subprogram 1 outputs were (i) cabinet approval of a new 
medium-term debt strategy and (ii) assessment of the previous strategy. Subprogram 1 actions 
were achieved. As subprogram 2 did not eventuate, one policy action originally considered was 
not carried out. 

 
10. Output 4: Resilience to climate change and variability promoted. The economy and 
society of Samoa are particularly vulnerable to the impacts of climate change that lead to the 
increased intensity and frequency of natural disasters. Post-disaster needs assessments estimate 
that the 2009 tsunami cost the economy $124 million in lost output, equivalent to 22% of GDP, 
and Tropical Cyclone Evan in 2012 resulted in $204 million in lost output, equivalent to 28% of 
GDP.7 Loss of life and injury; loss and damage to property including public infrastructure, facilities 
and services; and loss of output all place additional strain on fiscal resources. The program 
supported (i) approval of a national monitoring and reporting framework for climate change, and 
(ii) the inclusion of climate risk and resilience indicators in the updated Strategy for the 
Development of Samoa (footnote 3). Subprogram 1 achieved these indicators for subprogram 1. 
Although subprogram 2 did not eventuate, the one policy action under this output was included 
under the Pacific Disaster Resilience Program contingency financing approved by ADB in 2017 
and achieved.8  
 
C. Program Costs and Financing 
 
11. ADB provided a grant of $5 million for subprogram 1. A loan of $5 million was anticipated 
for subprogram 2. These funds were an integral part of a joint undertaking with other development 
partners: the governments of Australia and New Zealand, the European Union, and the World 
Bank. The overall program from all partners totaled $20.9 million. The size of the joint undertaking 
was based on the government’s fiscal needs to (i) continue post-disaster recovery, (ii) maintain 

 
6  IMF. 2019. Samoa Article IV. Washington, DC. 
7  Government of Samoa; and World Bank. 2013. Samoa Post-Disaster Needs Assessment: Cyclone Evan 2012. 

Washington, DC. 
8  ADB. 2017. Proposed Policy-Based Loans, Policy-Based Grants and Technical Assistance Grant: Pacific Disaster 

Resilience Program. Manila. 



4 

 

public services as public finances recovered, and (iii) avoid further budget deficits and even further 
escalation of debt. 
 
D. Disbursements 
 
12. The appraisal disbursement schedule was realistic. The first subprogram grant became 
effective after ADB was satisfied the government had complied with all conditions for its release 
as set out in the grant agreement. The loan under subprogram 2 did not materialize. 
 
E. Program Schedule 
 
13. Subprogram 1 was processed and completed as scheduled, with no extensions. 
 
F. Implementation Arrangements 
 
14. The MOF was the executing agency. The MOF and the Ministry of Public Enterprises were 
the implementing agencies for the program. The Ministry of Public Enterprises implemented the 
SOE reform actions, while the MOF implemented the remaining actions under subprogram 1. The 
government, ADB, and other development partners were to participate in at least one annual 
review of the program by June 2017. The program was monitored on an ongoing basis through 
coordinated JPAM missions with the World Bank, the governments of Australia and New Zealand, 
and the European Union. There were no major changes to implementation arrangements and 
they were adequate to deliver the subprogram outputs and achieve the program outcome. 
 
G. Technical Assistance 
 
15. ADB did not provide specific technical assistance (TA) for program design or 
implementation. Instead, ongoing regional TA and other development partners supported specific 
elements of subprogram 1 as needs arose. Areas addressed included SOE reform and private 
sector development, economic management, governance, public finance, and audit.

 
ADB’s  

Private Sector Development Initiative (PSDI) was also available to encourage reform and to 
pursue reform and to monitor policy reform dialogue.9 The European Union, governments of 
Australia and New Zealand, and the Pacific Financial Technical Assistance Centre also provided 
some support.10 While in-country TA might have helped the government remain committed to the 
policy reforms scheduled for subprogram 2, a public financial management reform program 
provided by the Government of Australia obviated this requirement.11  
 
 
16. Samoa’s fiscal and economic performance, as well as that of all other Pacific DMCs, is 
well monitored by ADB’s Pacific Economic Monitor, the biennial country policy performance 
assessments, and annual IMF Article IV missions to the country.12  
 
H. Monitoring and Reporting 
 
17. The program used ADB’s policy-based program modality and was based on the 

 
9  Pacific Private Sector Development Initiative. http://www.adbpsdi.org/search/label/Samoa. 
10  ADB supports the operation of the Pacific Financial Technical Assistance Centre. ADB. 2016. Pacific Financial 

Technical Assistance Centre, 2016–2022. Manila.  
11 Australian Government, Department of Foreign Affairs and Trade. Development Assistance to Samoa: Overview of  
    Australia’s Aid Program to Samoa. http://dfat.gov.au/geo/samoa/development-assistance/Pages/development- 

assistance-in-samoa.aspx. 
12 ADB. Pacific Economic Monitor. https://www.adb.org/publications/series/pacific-economic-monitor. 

http://www.adbpsdi.org/search/label/Samoa
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development policy letter and policy matrix for the loan. The government complied with all policy 
actions relating to subprogram 1 identified in the DMF and agreed with ADB. The program 
complied with covenants relating to schedule 3 (program implementation and other matters) only 
for subprogram 1. No covenant was modified, suspended, or waived. The government made 
specific assurances: (i) to cause the proceeds of the grant to be applied to the financing of 
expenditures on the program in accordance with the provisions of the grant agreement; (ii) that 
proceeds of the grant shall be withdrawn in accordance with the provisions of schedule 2 to the 
grant agreement, as such schedule may be amended from time to time by agreement between 
the recipient and ADB; (iii) that the grant closing date for subprogram 1 for the purposes of section 
8.02 of the grant regulations shall be 31 March 2017 or such other date as may from time to time 
be agreed between the recipient and ADB; (iv) in the carrying out of the program, the recipient 
shall perform, or cause to be performed, all obligations set forth in schedule 3 to the grant 
agreement; and (v) as part of the reports and information referred to in section 6.04 of the grant 
regulations, the recipient shall furnish, or cause to be furnished, to ADB all such reports and 
information as ADB shall reasonably request concerning (a) the counterpart funds and the use 
thereof, and (b) the implementation of the program, including the accomplishment of the targets 
and carrying out of the actions set out in the policy letter. Compliance with the covenants is 
detailed in Appendix 3.  
 

III. EVALUATION OF PERFORMANCE 
 
A. Relevance 
 
18. Although the program design was appropriate and highly relevant at program design, this 
was less the case at completion. The initial policy matrix fully aligned with the government’s own 
policy matrix, the Strategy for the Development of Samoa, 2012–2016 (footnote 3), and the 
government’s public financial and fiscal reform plans. It was also aligned with ADB’s country and 
corporate strategies. The chosen modality was appropriate at the time of program design. 
However, the modality was unable to provide for the required flexibility over a longer than initially 
planned program period while policy reform priorities evolved, and the ADB response should have 
been resolved sooner. Subprogram 2 (output 4) reform priorities were fully implemented by 
government, and were taken up by the Pacific Disaster Resilience Program contingent financing 
(footnote 9). The DMF was appropriate to the task under subprogram 1 and was not changed. 
There was no cost overrun or significant delay of completion. On balance, the overall program is 
rated relevant.  
 
B. Effectiveness 
 
19. The program outcome indicator for improved fiscal resilience was the maintenance of 
current expenditure below 29.0% of GDP in the FY2017 and FY2018 budgets, with the baseline 
of FY2016 budgeted current expenditure at 29.1% of GDP. For subprogram 1, the government 
was to achieve a target of a fiscal deficit at or below 3.5% of GDP for FY2017 (the baseline was 
a FY2016 deficit of 0.4% of GDP). According to the 2019 IMF Article IV (footnote 7), the 
government achieved these targets: (i) current expenditure was 23% of GDP in FY2017, with an 
estimated 23.3% in FY2018 and projected at 23.5% in FY2019; and (ii) the fiscal balance was 
estimated as a positive fiscal balance of 0.1% of GDP for FY2018. The program also achieved all 
subprogram 1 output indicators with respect to (i) reducing fiscal drain through SOE reform, (ii) 
improving systems of procurement, (iii) improving debt management, and (iv) promoting resilience 
to climate change and variability. Subprogram 2 did not eventuate (para. 2). The program did not 
include safeguard measures. The overall program was only partially implemented, so on balance 
the program is assessed less than effective in achieving its targeted outcome. 
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C. Efficiency 
 
20. ADB approved and implemented subprogram 1 in a timely manner. Subprogram 1 reforms 
were executed efficiently, with no delays or impediments. Program execution used the 
government-led multi-donor JPAM, which promoted coherence, coordination, and consistency 
among partners. The government met the preconditions for release of funds, despite a tight fiscal 
situation and capacity constraints. The fiscal targets set out in subprogram 1 were achieved and 
provided a stimulus to growth. Following an initial delay to subprogram 2 and subsequent 
engagement with government on its potential scope, subprogram 2 did not eventuate and the 
overall program is therefore assessed less than efficient. 
 
D. Sustainability 
 
21. Key development partners and regional TA continue to work closely with the government 
under the JPAM to help deepen and extend the program’s reform efforts. A key element of this 
effort has been the continued development of the government’s medium-term fiscal framework, 
linked to the JPAM that sets out a clear plan to bring the government’s fiscal position to more 
sustainable levels over the medium-term. Program sustainability will remain vulnerable to political 
and economic risks, the impact of further natural disasters, and capacity constraints. However, 
Samoa can now claim a long track record of dealing with these risks. The overall program is 
therefore assessed likely sustainable because government continues to commit to subprogram 1 
reforms and to overall public finance management reform.  
 
E. Development Impact 
 
22. The anticipated program impact was for macroeconomic stability to be maintained over 
the medium-term. The DMF did not adopt impact indicators. However, impact indicators of 
macroeconomic stability would likely include government and Central Bank of Samoa targets for 
levels of inflation, interest rates, reserves, fiscal balances and debt. According to the latest IMF 
Article IV (footnote 6), the intended impact does not appear to be likely achieved. The IMF points 
to the likelihood of an increase in inflation, fiscal loosening with the current account projected to 
return to deficit, and growing public debt beyond the government’s ceiling of 50% of GDP. The 
IMF further comments that certain risks are likely to further negatively impact macroeconomic 
stability over the medium term, because of the possibility of further natural disasters, the 
withdrawal of correspondent banking relationships, rising global protectionism, and commodity 
price volatility.  
 
23. Subprogram 1 achieved all its outcome and output targets. The outcome and outputs were 
focused on particular contributions to fiscal resilience. There are many other fiscal, economic, and 
non-economic factors that will also influence attainment of the stated program impact. Regarding 
the contribution to the ADB results framework, the report and recommendation by the President 
states that the contribution of the Fiscal Resilience Improvement Program is not captured by the 
second level outputs of the ADB Results Framework (footnote 1). Subprogram 1 is likely to have 
positive development impact and the overall program is therefore rated satisfactory. 
 
F. Performance of the Borrower and the Executing Agency 
 
24. The executing agency and implementing agencies—the MOF and Ministry of Public 
Enterprises—fully participated in subprogram 1 implementation and all subprogram 1 policy 
actions were completed and complied with all covenants demonstrating strong ownership and 
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commitment. There were no safeguard or fiduciary concerns. There proved to be only partial 
government ownership for subprogram 2 after a change in minister (but not government) resulted 
in a shift of priorities and the reduced priority to many previously agreed actions for subprogram 
2. The development of a revised policy matrix which was fully implemented by government and 
supported by other development partners is, however, indicative of continued reform commitment 
on the part of the executing agency. The performance of the borrower and executing agency for 
the overall program is rated satisfactory.  
 
G. Performance of Cofinanciers 
 
25.  The governments of Australia and New Zealand, the European Union, and the World 
Bank all provided cofinancing, although none was ADB-administered. Because the governments 
of Australia and New Zealand process their financing annually, they could accommodate the 
evolving reform priorities captured in the joint action policy matrix and disbursed budget support 
in 2017. The World Bank processed a new program in 2017, and could also base this new 
program on the revised JPAM. All cofinancing partners fully engaged in the regular JPAM 
meetings. There were no difficulties or issues with regard to the provision of cofinancing. 
 
H. Performance of the Asian Development Bank 
 
26. ADB staff at the Pacific Subregional Office in Suva, headquarters, the PSDI, and the ADB 
liaison office in Samoa all played key roles in helping the government design the program and 
make it effective. ADB staff actively supervised the program’s progress and ensured completion 
of all subprogram 1 policy actions. However, ADB was unable to accommodate the government’s 
change in policy reform priorities and therefore agreed to not proceed with subprogram 2. This 
required closer scrutiny. PSDI and in-country staff could have been employed more to provide 
up-to-date information and inform ADB more closely on the prevailing discussions. The 
performance of ADB in program implementation is rated less than satisfactory. 
 
I. Overall Assessment 
 
27. Overall program outputs remain partially unimplemented. Government ownership of the 
program was not as firm as anticipated at the time of program design. The program is considered 
less than successful.  
 

Overall Ratings 
Criteria Rating 
Relevance                                                  Relevant 
Effectiveness                                                   Less than effective 
Efficiency                                                   Less than efficient 
Sustainability                                                  Likely sustainable 
Overall Assessment                                                  Less than successful 
Development impact                                                  Satisfactory 
Borrower and executing agency                                                  Satisfactory 
Performance of ADB                                                  Less than satisfactory 
ADB = Asian Development Bank. 
Source: Asian Development Bank. 

 
IV. ISSUES, LESSONS, AND RECOMMENDATIONS 

 
A. Issues and Lessons 
 
28. Lessons learned bear out the same lessons from earlier policy-based programs: (i) build 
on ownership for reform; (ii) build on existing efforts; (iii) accommodate evolving policy dialogue; 
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(iv) carefully time the intervention; (v) employ participation and build consensus; (vi) incorporate 
the need for capacity and institutional development; (vii) keep the design simple and allow for 
flexibility in the design; (viii) sequence reforms; and (ix) monitor progress (footnote 7). One further 
lesson, given the experience of this program, is for ADB to stay fully engaged with the program 
of reforms, whether or not program funds are scheduled to be disbursed in a particular year. All 
future policy-based programs should be directed to consider these lessons in program design. In 
retrospect, a stand-alone policy-based grant and loan would have been preferable to a 
programmatic approach. 
 
B. Recommendations 
 
29. Future monitoring. The fiscal and economic performance of Samoa, as for all Pacific 
DMCs, is well monitored by IMF’s Article IV, ADB and World Bank country policy performance 
assessments, and ADB’s Pacific Economic Monitor (footnote 12). However, there is a need for 
ADB to stay more strongly engaged with the program of reforms (paras. 16 and 28). 
 
30. Covenants. All covenants and measures in the policy matrix were completed for 
subprogram 1 and the covenants do not need to be maintained (para. 19; Appendix 3). 
 
31. Further action or follow-up. Fiscal and other economic reforms will continue. However, 
no further action or follow-up is required, other than continuing to monitor the performance of the 
Samoan economy (paras. 16 and 19). 
 
32. Modality. Given ADB’s experience with this program and other policy-based loans in the 
Pacific, ADB should consider more closely the option of a stand-alone policy-based grant and 
loan modality as opposed to the programmatic approach when financing policy-based programs 
in Pacific DMCs (para. 30). In Pacific DMCs, one must take into account: (i) the volatility of politics 
and frequent turnover of governments, especially in Melanesia; and (ii) the nascent nature of party 
and policy politics. 
 
33. Timing of the program performance evaluation report. The program is fully completed 
and the program performance evaluation report could take place now. 
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DESIGN AND MONITORING FRAMEWORK 
 

Impact the Program is Aligned With 
Macroeconomic stability is maintained over the medium term (Strategy for the Development of Samoa,  
2012–2016)a 

 

 
Results Chain 

Performance Indicators 
with Targets and 

Baselines 

Data Sources 
and 

Reporting 
Mechanisms 

Achievements 
 
 

Risks 
Outcome 
Fiscal 
resilience 
improved 

The Program 
Current expenditure 
remains below 29.0% of 
GDP in FY2017 and 
FY2018 budgets 
(Baseline: FY2016 
budgeted current 
expenditure of 29.1% of 
GDP). 
 
Subprogram 1 
Government targets 
fiscal deficit at or below 
3.5% of GDP for 
FY2017 (Baseline: 
FY2016 deficit of 0.4% 
of GDP). 
 
Subprogram 2 
Government maintains 
its fiscal deficit target at 
or below 3.5% of GDP 
for FY2018. 

 
Budget 
estimates 
IMF reports 
 
 
 
 
 
 
 
Budget 
estimates 
IMF reports 
 
 
 
 
Budget 
estimates 
IMF reports 

 
23% of GDP in 
2016/17, 23.3% 
est. in 2017/18 
and proj. 23.5% 
in 2018/19 (IMF 
2019 Article IV)1 
 
 
 
 
Estimated 
positive fiscal 
balance of 0.1% 
of GDP for 
2017/18 (IMF 
2019 Article IV) 
 
Subprogram 2 
did not 
eventuate. 
Projected fiscal 
deficit of -1.2% of 
GDP (IMF 2019 
Article IV) 

 
Commitment to 
sound 
macroeconomic 
management and 
fiscal management 
weakens. 
 

Outputs 

1. Fiscal drain 
reduced 
through SOE 
reform 

The Program 
Advances in SOE reform 
and performance, 
including through 
partnerships with the 
private sector, measured 
by the number of PPPs 
and privatization of 
SOEs 
 
Subprogram 1 
Cabinet approval of at 
least one PPP in line 
with the PPP framework 
 
 
 
 

 
Cabinet 
decision and 
MPE reports 
 
 
 
 
 
 
 
MPE reports 
 
 
 
 
 
 

 
 
 
 
 
 
 
 
 
 
 
Establishment of 
Samoa 
Submarine Cable 
Company. 
Cabinet Paper 
F.K.(15)10 of 10 
September 2015. 

 
High staff turnover 
diminishes reform 
implementation 
capacity 
 
Delays in technical 
assistance delivery 
to implement 
reforms 
 
External shocks 
undermine 
implementation of 
reforms and 
achievement of 
program goals 

 
1 These figures exclude the net acquisition of non-financial assets. 
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Results Chain 

Performance Indicators 
with Targets and 

Baselines 

Data Sources 
and 

Reporting 
Mechanisms 

Achievements 
 
 

Risks 
 
Completed sale of 
Agriculture Store 
Corporation (August 
2016) 
 
 
 
 
Cabinet approval of 
privatization policy 
 
 
 
 
 
Subprogram 2 
Establishment of a solid 
waste management PPP 
 
 
 
All public trading bodies 
to submit their audited 
annual accounts as 
required by Section 23 
of the Public Bodies Act 
2001 (as amended) for 
the fiscal year ending 
June 2017 

 
MPE reports 
 
 
 
 
 
 
 
Cabinet 
decision and 
approved 
privatization 
policy 
 
 
 
MPE reports 
 
 
 
 
MPE reports 

 
Cabinet decision 
dated 23 
December 2015. 
Share Purchase 
Agreement dated 
14 April 2016 
 
 
Cabinet 
approved policy 
on Ownership, 
Performance and 
Divestment 2014 
dated 21 January 
2015 
 
Subprogram 2 
did not eventuate 
PPP contract 
was not 
established 
 
All SOEs 
submitted 
external audits 
except two SOEs 

2. Procurement 
systems 
improved 

The Program 
An increase in the extent 
to which commonly 
procured items (such as 
pharmaceuticals and 
stationery) are procured 
through framework 
arrangements that 
reduce the need for 
repetitive tender 
processes for the 
procurement of common 
items 
 
Subprogram 1 
Issue guidelines for the 
use of framework 
arrangement in public 
procurement, including 
speedy procurement in 
emergency situations. 
 

 
MOF reports 
 
 
 
 
 
 
 
 
 
 
 
 
 
MOF reports; 
revised 
instructions 
 
 
 
 

 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Guidelines for 
Government 
Procurement 
and Contracting 
Goods, Works & 
General 
Services issued 
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Results Chain 

Performance Indicators 
with Targets and 

Baselines 

Data Sources 
and 

Reporting 
Mechanisms 

Achievements 
 
 

Risks 
 
 
 
Revised treasury 
instructions that allow 
the use of framework 
arrangements (August 
2016) 
 
 
 
 
 
 
 
 
 
 
New standard templates 
for procurement of major 
works issued 
 
 
 
 
 
Subprogram 2 
Establishment of an 
independent complaints 
mechanism 
 
 
 
 
Pilot framework 
arrangements for the 
purchase of 
pharmaceutical items 

 
 
 
MOF reports; 
issued 
templates 
 
 
 
 
 
 
 
 
 
 
 
 
MOF reports; 
issued 
templates 
 
 
 
 
 
 
MOF reports 
 
 
 
 
 
 
MOF reports 

by Ministry of 
Finance in 2016 
 
Ministry of 
Finance 
Treasury 
Instructions 
Section 6 
Procurement 
and Contracting 
issued June 
2016 endorsed 
by Acting 
Assistant 
Attorney 
General 24 
June 2016 
 
New standard 
tender 
documents 
issued in 2016 
as approved by 
Acting Attorney 
General 9 
March 2016 
 
Subprogram 2 
did not 
eventuate 
The compliance 
mechanism was 
not established  
 
Action 
completed  

3. Debt 
management 
improved 

The Program 
Compliance with 
medium-term debt 
management strategy, 
particularly on the 
concessionality of and 
economic returns from 
external loans, is 
maintained. 
 
Subprogram 1 
Approval by the cabinet 
of the new medium-term 
debt strategy 

 
MOF reports 
 
 
 
 
 
 
 
 
 
MOF reports 
 
 

 
 
 
 
 
 
 
 
 
 
 
Government of 
Samoa 
Medium-Term 
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Results Chain 

Performance Indicators 
with Targets and 

Baselines 

Data Sources 
and 

Reporting 
Mechanisms 

Achievements 
 
 

Risks 
 
 
 
 
 
 
 
 
Assessment of the 
previous medium-term 
debt strategy 
 
 
 
Subprogram 2 
External performance 
audit on debt 
management 

 
 
 
 
 
 
 
 
MOF reports 
 
 
 
 
 
MOF reports 

Debt 
Management 
Strategy 2016-
2020 approved 
by Cabinet 
Decision (16)27 
of 27 July 2016 
 
Review of MT 
Debt Strategy 
2013-2015 
included in new 
strategy 
 
Subprogram 2 
did not 
eventuate 
External audit 
on debt 
management 
condudted in 
2015 

4. Resilience to 
climate change 
and variability 
promoted 

The Program 
Informed public 
investment decisions to 
increase resilience 
across sectors 
 
Subprogram 1 
Approval of a national 
monitoring and reporting 
framework for climate 
change 
 
 
 
 
 
 
Include climate risk and 
resilience indicators in 
the updated Strategy for 
the Development of 
Samoa. 
 
 
 
Subprogram 2 
Develop an integrated 
policy framework that 
allocates responsibilities 
for resilience across 

MOF reports 
 
 
 
 
 
MOF reports 
 
 
 
 
 
 
 
 
 
 
New Strategy 
for the 
Development 
of Samoa, 
2016–2020 
 
 
 
 
MOF reports 
 
 
 

 
 
 
 
 
 
Cabinet 
Decision (16)21 
of 25 May 2016. 
Establishment 
of a Ministerial 
Committee to 
Monitor Climate 
Resilience 
Projects. 
 
 
SDS 2016-
2020. Key 
Outcome 14: 
Climate and 
Disaster 
Resilience, 
page 24. Also 
page 42. 
 
Subprogram 2 
did not 
eventuate 
Action 
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Results Chain 

Performance Indicators 
with Targets and 

Baselines 

Data Sources 
and 

Reporting 
Mechanisms 

Achievements 
 
 

Risks 
government agencies 
and informs decisions to 
increase resilience 
across key sectors 
including agriculture, 
forestry, water, coastal, 
and urban areas. 
 
Prepare a strategic 
investment plan that 
identifies key national 
infrastructure and 
prioritizes risk-reduction 
interventions, thereby 
providing a basis for 
more coordinated 
climate resilience 
financing. 

 
 
 
 
 
 
 
 
MOF reports 

completed 
 
 
 
 
 
 
 
A new strategic 
investment plan 
was not 
prepared, 
though risk-
reduction 
interventions 
were prioritized 
in sector plans 

Key Activities with Milestones 
Not applicable. 
 
Inputs 
 
Asian Development Fund (grant): Subprogram 1 $5.0 million 
Asian Development Fund (loan): Subprogram 2 $5.0 million 
 
Assumptions for Partner Financing 

 
World Bank (loan):  Subprogram 1 $5.0 million 
 Subprogram 2 $5.0 million 
 
Government of Australia (grant): Subprogram 1 $2.3 million 
 Subprogram 2 $2.3 million 
 
Government of New Zealand (grant): Subprogram 1 $2.5 million 
 Subprogram 2 $2.1 million 
 
European Union (grant): Subprogram 1 $6.1 million 
 Subprogram 2 $7.7 million 
 

FY = fiscal year, GDP = gross domestic product, IMF = International Monetary Fund, MOF = Ministry of Finance, MPE 
= Ministry of Public Enterprises, PPP = public–private partnership, SOE = state-owned enterprise, Est = estimate, proj 
= projected. 
a Government of Samoa. 2012. Strategy for the Development of Samoa, 2012–2016. Apia. 
Source: Asian Development Bank 
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POLICY MATRIX 
Subprogram 1 

 
Output Policy Actions Verification Documents 
Output 1: Fiscal 
drain reduced 
through state 
owned 
enterprise 
reform  

 

1.1 Cabinet approval of at least one 
public private partnership. 

1.1.1 Cabinet Decision 

1.2 Completion of sale of Agriculture 
Store by Ministry of Public 
Enterprises. 

1.2.1 Cabinet Decision 
1.2.2 Sale and Purchase 

Agreement 

1.3 Cabinet approval of privatization 
policy. 

1.3.1 Cabinet Decision 
5.  

Output 2: 
Improved 
procurement 
systems 

2.1 Approved guidelines for the use of 
framework arrangements in public 
procurement, including speedy 
procurement in emergency 
situations issued by Ministry of 
Finance. 

2.1.1 Guidelines for Goods, 
Works and General 
Services  
 

2.2 Approved Revised treasury 
instructions allowing the use of 
framework arrangements issued.  

2.2.1 Certificate of 
Endorsement 

2.2.2 Treasury Instructions 
Amendment 

2.3 Approved new standard template 
for procurement of major works 
issued. 

2.3.1 Certificate of 
endorsement 

2.3.2 Standard template for 
procurement of major 
works 

Output 3: 
Improved Public 
Debt 
Management 

3.1 Approval by the cabinet of the new 
medium-term debt management 
strategy (MTDS). 

3.1.1 Cabinet Decision 
3.1.2 Medium–Term Debt 

Management Strategy 
2016–2020 

3.2 Assessment of previous MTDS. 3.2.1 Assessment reported in 
MTDS 2016–2020 

Output 4: 
Promoting 
resilience to 
climate change  

4.1 Establish a national monitoring and 
reporting framework for climate 
resilience.  

4.1.1 Cabinet Decision 
6.  

 4.2 Include climate risk and resilience 
indicators in SDS, 2016–2020. 

4.2.1 Key outcome in SDS 
2016–2020 
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STATUS OF COMPLIANCE WITH GRANT COVENANTS 
 

Covenant 

Reference 
in Grant 

Agreement Status of Compliance 
Use of the Proceeds of the Grant 
The Recipient shall cause the proceeds of the 
Grant to be applied to the financing of 
expenditures on the Program in accordance with 
the provisions of this Grant Agreement 

Article III 
Section 3.01 

Complied with. All policy 
actions for Subprogram 1 
were met and no items 
from the negative list were 
financed. 

The proceeds of the Grant shall be withdrawn in 
accordance with the provisions of Schedule 2 to 
this Grant Agreement, as such Schedule may be 
amended from time to time by agreement 
between the Recipient and ADB 

Article III 
Section 3.02 

Complied with, no changes 
were requested to 
Schedule 2 

The Grant Closing Date for the purposes of 
Section 8.02 of the Grant Regulations shall be 
31 March 2017 or such other date as may from 
time to time be agreed between the Recipient 
and ADB 

Article III 
Section 3.03 

The grant was financially 
closed on 31 March 2017 

Particular Covenants 
In the carrying out of the Program, the Recipient 
shall perform, or cause to be performed, all 
obligations set forth in Schedule 3 to this Grant 
Agreement 

Article IV 
Section 4.01 

Complied with for 
Subprogram 1 only. See 
below 

As part of the reports and information referred to 
in Section 6.04 of the Grant Regulations, the 
Recipient shall furnish, or cause to be furnished, 
to ADB all such reports and information as ADB 
shall reasonably request concerning (i) the 
Counterpart Funds and the use thereof; and (ii) 
the implementation of the Program, including the 
accomplishment of the targets and carrying out 
of the actions set out in the Policy Letter. 

Article IV 
Section 4.02 

Complied with for 
subprogram 1 only. The 
recipient provided all 
required information to 
confirm achievement of 
policy actions for 
Subprogram 1. Information 
submitted for Subprogram 
2 confirmed non-
compliance with a number 
of policy actions.  

SCHEDULE 3 Program Implementation and Other Matters 
Implementation Arrangements 
The Recipient shall be responsible for the 
coordination and execution of the Program with 
the various concerned departments and 
agencies of the government. 

 
Schedule 3, 
paragraph 1 

 
Complied with for 
Subprogram 1 only. The 
recipient coordinated with 
concerned departments to 
provide all information 
required for Subprogram 1 
and provided information 
for Subprogram 2 which 
confirmed non-compliance 
with a number of policy 
actions. 
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Covenant 

Reference 
in Grant 

Agreement Status of Compliance 
The MOF shall be the Program Executing 
Agency and shall be responsible for the overall 
implementation of the entire Programmatic 
Approach and the Program, including 
compliance with all policy actions, facility 
administration, disbursements and maintenance 
of records. The MOF shall also be responsible 
for overseeing and coordinating the timely 
implementation of agreed policy actions to be 
implemented by the implementing agencies 

Schedule 3, 
paragraph 2 

Complied with for 
Subprogram 1 only. The 
MOF did not facilitate the 
implementation of all policy 
actions for Subprogram 2. 

The implementing agencies shall be the MOF 
and the Ministry of Public Enterprises. The MOF 
shall oversee the overall Program and outputs 
on: (a) improved procurement systems; (b) 
improved debt management; and (c) resilience 
to climate change and variability is promoted. 
The MPE shall oversee SOE reforms that 
improve fiscal resilience. 

Schedule 3, 
paragraph 3 

Complied with for 
Subprogram 1 only. 
Records and documents 
were available for 
inspection. The MOF did 
not facilitate the 
implementation of all policy 
actions for Subprogram 2. 

The Recipient shall: (a) use its best endeavor to 
ensure that critical Program staff remain in their 
position on a full time basis for a reasonable 
duration to ensure continuity in the 
implementation of the Program; and (b) ensure 
that all implementing agencies shall be 
adequately staffed and provided with the 
necessary financial, technical and other 
resources to perform their functions under the 
Program. 

Schedule 3, 
paragraph 4 

Complied with for 
Subprogram 1 only. 
Although staff remained in 
position, the government 
changed its reform 
priorties and policy actions 
under Subprogram 2 were 
not completed or were 
delayed. 

Policy Actions and Dialogue 
The Recipient shall ensure that all policies 
adopted and actions taken under the Program, 
as set forth in the Policy Letter and the Policy 
Matrix, continue to be in effect for the duration of 
the Programmatic Approach. 

 
Schedule 3, 
paragraph 5 

Complied with, for 
Subprogram 1 only. 
Policies adopted remain in 
effect.  

The Recipient ADB shall undertake ongoing 
dialogue on the proposed policy actions for 
Subprogram 2. 

Schedule 3, 
paragraph 6. 

Complied with. Ongoing 
dialogue was maintained 
throughout the period of 
implementation with 
government requesting 
change in policy actions. 
This is confirmed in reports 
from follow up missions. 

The Recipient shall keep ADB informed of policy 
discussions with other multilateral and bilateral 
development partners that may have 
implications for the implementation of the 
Program and entire Programmatic Approach 

Schedule 3, 
paragraph 7. 

Complied with, for 
Subprogram 1 only. ADB 
was informed of change in 
reform priorities and 
government was informed 
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Covenant 

Reference 
in Grant 

Agreement Status of Compliance 
and shall provide ADB with an opportunity to 
comment on any resulting policy proposals and 
for the Recipient to take into account ADB’s 
views before finalizing and implementing any 
such proposal. 

of ADB’s inability to 
process Subprogram 2 
with significant changes to 
policy reforms agreed 
under the Programmatic 
Approach. 

Use of Counterpart Funds 
The Recipient shall ensure that the Counterpart 
Funds are used to finance the local currency 
cost relating to the implementation of the 
Program and other activities consistent with the 
objectives of the Program and shall provide the 
necessary budget appropriation to finance costs 
relating to the implementation of reforms under 
the Program. 

 
Schedule 3, 
paragraph 8. 

 
Complied with for 
Subprogram 1 only. Fiscal 
reports are available to 
confirm that government 
activities were consistent 
with program objectives. 

Governance and Anticorruption 
The Recipient, the Program Executing Agency, 
and the implementing agencies shall: (a) comply 
with ADB’s Anticorruption Policy (1998, as 
amended to date) and acknowledge that ADB 
reserves the right to investigate directly, or 
through its agents, any alleged corrupt, 
fraudulent, collusive or coercive practice relating 
to the Program; and (b) cooperate with any such 
investigation and extend all necessary 
assistance for satisfactory completion of such 
investigation. 

 
Schedule 3, 
paragraph 9 

 
Complied with. These are 
confirmed through auditors 
reports on government 
financial reports. 

Monitoring and Review 
The Recipient and ADB shall undertake ongoing 
monitoring and regular formal review of the 
Program performance in the lead up to ADB’s 
consideration of the Program. The Recipient, 
through MOF, shall maintain a Program 
performance monitoring system on the status of 
the policy actions. 

 
Schedule 3, 
paragraph 
10. 

 
Complied with. ADB was 
part of joint monitoring with 
other development 
partners and found that the 
completed reforms were 
insufficient for processing 
Subprogram 2 

 


