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Foreword 
 
 
 
The government of Pakistan has undertaken devolution to facilitate people-centred participation, 
greater accountability and transparency. As part of these overall reforms as stated in the 
Provincial Local Government Ordinance 2001 and reflected in the Education Sector Reforms 
Action Plan 2001 – 2005, the district rather than the province, has become the operational tier of 
governance and the focus of all development activity. The main purpose of devolution is to 
improve service delivery at the grassroots.  
 
As a key area, devolution in fiscal matters was initiated with transfer of revenues from provincial 
to district governments. For the first time districts have to undertake planning and decision 
making with regard to allocation of resources to various sectors and set their own priorities. It is 
important that government monitors this process to ensure that programmes and activities 
initiated are on the right track and to the benefit of communities. At the international level 
UNESCO is building the link between research and practice to contribute towards the policy 
dialogue for addressing issues of access, quality, equity, and social justice. 
 
As part of the concerted effort towards improving systems and structures of governance, the 
Ministry of Education in collaboration with UNESCO commissioned a policy implementation 
study to provide empirical evidence on the extent to which current financial arrangements at 
district levels enable elementary school-based governance for improved delivery of educational 
services, and thereby, create an enabling environment for learning. The study addresses two key 
questions: Firstly, the extent to which under fiscal devolution resources and decision-making 
authority to utilize these resources been devolved to school-based governance; and secondly the 
effectiveness of fiscal devolution on Quality Education for All (EFA). 
 
To ensure the linkage between devolution and Education For All the Ministry of Education has 
set up a Decentralization Unit in the EFA Wing to monitor progress under local governance and 
this study has been finalized with their efforts. The outcomes of the study have assisted the 
Ministry of Education in assessing its own systems and to provide guidelines for district 
governments as they acquire greater authority and are in a position to access resources not only 
from the federal and provincial government but from international donors and development 
partners. The ultimate benefit of these efforts will be to communities and the achievement of 
education for all. 
 
 
 
Ms. Zobaida Jalal 
 
Federal Education Minister   
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Executive Summary  
 
Background to the Study 
The government of Pakistan has undertaken 
devolution to facilitate people-centred 
participation, greater accountability and 
transparency. As part of these overall 
reforms as stated in the Provincial Local 
Government Ordinance 2001 and reflected 
in the Education Sector Reforms Action 
Plan 2001 – 2005, the district rather than the 
province, has become the operational tier of 
governance and the focus of all development 
activity.  
 
As a key area, devolution in fiscal matters 
was initiated with transfer of revenues from 
provincial to district governments on the 
basis of a formula driven block grant to 
districts and creation of a non-lapseable 
account, Account No. IV. The arrangement 
of sector wise allocations of funds has thus 
been replaced by a system in which the 
social sectors will negotiate/ compete for 
funds from a one-line budget.  
 
The educational set up has been devolved 
according to a set of guiding principles for 
restructuring of the Department of 
Education and its functions at different 
levels of education, types of city/district 
governments, literacy, community 
participation and monitoring.  However, 
provincial diversities have allowed for 
variations in the educational devolution 
processes. 
 
To provide empirical evidence on the extent 
to which current financial arrangements at 
district levels enable elementary school-
based governance for improved delivery of 
educational services, a policy 
implementation study was commissioned by 
the Ministry of Education in collaboration 
with UNESCO Paris. Specifically the 

questions to be explored include the extent 
to which resources and decision-making 
authority to utilize these resources have been 
devolved to school-based governance and 
the effectiveness of fiscal devolution on 
Quality Education for All (EFA). 
 
Methodology followed 
The process for conducting the study was 
facilitated by the Society for the 
Advancement of Education (SAHE) and the 
Society for Community Support for Primary 
Education in Balochistan (SCSPEB). The 
presence of the NGO conducting fieldwork 
in the selected province/district was 
considered a prerequisite for generating the 
level of information required. This included 
reviewing documents, tracking funds at 
provincial, district and school levels, and 
determining awareness of roles and 
responsibilities of different functionaries 
through interviews/meetings with concerned 
persons at the Ministry of Education, and 
key provincial and district personnel. Focus 
group discussions were held with 
government and elected representatives from 
the district, community and schools 
including the Nazim and his team from two 
districts, Pakpattan district from Punjab and 
Pishin district from Balochistan. A survey of 
twenty schools from each of the selected 
districts was also conducted.  
 
Review and Analysis 
The nexus between education and poverty is 
reflected in growing inequalities. Half the 
rural population in Pakistan is landless and 
40% of the landless are poor. 42% of the 
population living in households with 
illiterate heads is poor, compared to 21% of 
those in households with literate heads. Net 
primary enrolment rate is 37% for the poor 
and 59% for the non-poor, and is 
particularly low among poor female children 
in rural areas. The dropout rate is also much 
higher among the poor. 
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Federal allocations to provinces are formula 
based reflecting population and development 
levels. The provinces have their own basis 
for allocating resources to the districts. 
While Punjab gives priority to population, 
Balochistan gives weightage to population 
plus area. 
 
Ranked as number 28 out of 34 districts in 
the Punjab, Pakpattan is perceived as a less 
developed district of the Punjab, while 
Pishin at number four in the Balochistan 
provincial hierarchy is considered as well 
served. Similarities in literacy levels are 
countered by gender disparities and 
differentials in access especially to post 
primary education. 
 
In the post devolution scenario, districts may 
have greater autonomy in exercising 
financing options previously identified by 
the provincial finance department. 
International experiences in educational 
decentralization are reflected in the 
Education Sector Reforms Action Plan 
which has proposed a number of financing 
options: (i) Additional Budgetary allocations 
in PSDP / ADP (ii) Grants from 
Development Partners (iii) Negotiating loans 
from Development Partners by districts 
and/or city governments (iv) Proportional 
shifts from recurrent to development 
expenditure, and (v) Shifts within 
development budgets from other areas to 
ESR. 
 
Following devolution, the transfer of 
revenues from provincial to district 
governments required specific interim 
arrangements for the fiscal year 2001-2002. 
The formula based transfer of funds 
principle implemented during the Financial 
Year 2002-2003 is likely to continue for 
three years. This study is thus focusing on 
the interim arrangements, evolving systems 
and initial responses to fiscal devolution in 

education. Areas identified for measuring 
aspects of fiscal devolution, include (i) fiscal 
transfers (ii) new financial arrangements and 
options (iii) changes in delegation of 
financial powers (iv) shift in designation of 
finances i.e. development, non-development, 
recurring, etc., and (v) flexibility for need 
based allocations within existing budgets. 
While it is too soon to assess the 
achievements of, in particular fiscal 
devolution, preliminary insights into the 
experience of district governments and 
schools provide for formative feedback to 
improve programme implementation and 
remove bottlenecks. 
 
Findings and Recommendations 
The delegation of resources and decision 
making for use of the resources has been 
delegated to the district but not to lower 
levels. All financial powers at the district 
level are concentrated in the principal 
accounting officer the District Coordinating 
Officer (DCO) - a new post created under 
devolution. Prior to devolution each 
department reported to its relevant Secretary 
at the Provincial level. Similarly all accounts 
were also submitted through this channel. 
Although having more powers as compared 
to the previous District Commissioner, the 
DCO is accountable to the elected 
representatives, the District Coordinating 
Council headed by the Nazim.  
 
Preliminary successes relate to less 
cumbersome procedures for approval of 
small schemes, now possible at the district 
level. Decentralized delivery of basic 
services and problems of teachers being 
resolved at the district level are in evidence. 
 
There is some improvement in the 
accountability of government functionaries 
with all expenditures questioned in District 
Council meetings. And, frequent monitoring 
and inspection by civil and military 
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functionaries has to some extent increased 
teacher attendance. 
 
More involvement of citizens in planning, 
decision making and monitoring through 
their elected representatives at the three tiers 
of local government is opening up the 
system which before devolution was 
considered to be the sole purview of the 
education government. Public awareness 
about their right to education has increased 
with the questioning of all actions and 
policies. 
 
There is potential to build on these small 
achievements and it is important to 
consolidate the effort made so far. 
 
The findings highlight problems arising 
from unclear delegation of financial powers 
and rules of business between the province 
and the district as well as among different 
functionaries at the district level. While 
governance at the school level is outside the 
realm of the LGO, multiple reporting lines 
and absence of criteria for allocating funds 
at the school level results in arbitrary 
decision-making or inaction providing 
grounds for political maneuvering by the 
District Coordinating Officer and the Nazim 
and more recently by the national and 
provincial members of parliament especially 
in Balochistan. 
 
A tension that emerges from the findings is 
the lack of coordination between 
implementation of federal ESR programme, 
and budget sources available at district and 
provincial levels. There is hardly any room 
for the districts to prioritize as the bulk of 
the budget is already earmarked for salaries. 
The expectation of additional funds for ESR 
activities at district levels did not materialize 
during 2002-2003. Also, the increase in 
education budgets has been marginal 
reflecting inflationary trends. In such a 

situation, the prioritization indicated in ESR 
is very difficult to implement unless, 
districts mobilize their own resources or the 
province provides additional funds. If it the 
latter, provincial grants would be 
conditional, like Punjab is proposing to do. 
 
District functionaries will require 
competence in competing for different 
modes of financing including committed 
budgets, conditional grants, attracting 
resources and guarding against the lateral 
shifting of funds in addition to coordinating 
district agendas with ESR priorities.  
 
With decentralization decision-making 
authority, both administrative and financial 
divided between the province and the district 
and at the district level between the DCO 
and the EDO Education, the latter is now 
responsible for making district education 
plans but with less financial authority as 
compared to the previous DEO who was 
primarily an implementing authority. 
Building expertise in planning of district 
functionaries is essential to promote 
motivation and the possibility of change. 
 
The effectiveness of any policy change can 
only be judged within an overarching 
context of the political, administrative, 
economic, socio-cultural and fiscal 
environment. The provincial and district 
governments have identified the 
pervasiveness of local tribal, feudal and 
kinship structures as a major hurdle in the 
effectiveness of fiscal devolution. A system 
of pooling resources at the district level will 
need to be initiated with all stakeholders on 
board to ensure equity and fairplay. 
 
To achieve EFA goals, extra resources will 
also be needed for districts with low literacy, 
poor primary/elementary enrollment and 
high gender disparities. Specific policies for 
addressing patriarchal structures hindering 
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progress in women’s literacy and girls’ 
education also need to be formulated. The 
Punjab strategy of providing conditional 
grants to districts based on terms of 
partnership agreements is one example. 
 
Issues between the provinces and districts 
relating to quality EFA require attention. In 
Balochistan, in particular, quality inputs are 
related to donor specific projects with 
implementation by NGOs. Provinces should 
consider decentralizing quality components 
such as teacher training, provision of 
learning materials and rationalization of 
teaching posts. 
  
Capacity building to enable implementation 
of the fiscal devolution plan has been 
emphasized at district and sub-district / 
school levels. This is required at two levels: 
a) institutional capacity building, and b) 
training programmes for human resource 
development (for district education officers, 
parents, SMC members, local NGOs etc.). 
An additional training area identified for the 
EDOs Education and Finance in the near 
future is reconciliation with Poverty 
Reduction Strategy Paper targets. 
 
Inability of the system, especially 
governance issues in public schools, to cope 
with the demand for education is evident 
from the fact that private schooling even in 
rural areas is on the rise while there is a 
decline in enrolments in rural government 
schools especially in boys’ primary schools. 
Policies and strategies for identifying needs, 
allocating resources, creating systems and 
synergies are needed to address these trends. 
The imbalance between the recurring and 
development expenditure underlines the 
poor quality of the public sector education. 
A system for ensuring that all schools and 
communities are provided equal 
opportunities and resources for improving 

the quality of education is critical for 
achieving EFA goals. 
 
Separation of literacy and education 
departments has not resulted in boosting the 
former. Rather there is a common perception 
at the district level that literacy and non-
formal education, no longer in the 
mainstream, are not government priorities. 
This is even more so in the case of 
Balochistan where a Directorate for Literacy 
and Non-Formal Education located at the 
provincial capital is in charge. District EFA 
focal persons are not cognizant of their role 
and place in the educational hierarchy. 
Creating a team of concerned officials and 
citizens at the district level with clearly 
defined targets and agendas is essential for 
promoting EFA. 
 
District governments need monitoring 
guidelines with clear indicators enabling 
them to allocate social sector spending on 
principles of equity including gender equity 
and resource base constraints of sub-district 
levels, including urban and rural variations. 
 
Findings from the Pishin district in 
Balochistan show that schools are largely 
unaware of devolution in relation to 
education. School priorities are still decided 
at the provincial level with a district 
committee set up for utilizing schools funds. 
In the majority of cases funds provided are 
insufficient to meet the priorities. Despite 
evidence of school committees being more 
cost effective, schools construction and 
repair is given to contractors appointed at 
the district level, while schools are unaware 
of the source and amount of funding. So far 
there is no evidence of school committees 
playing a proactive role in teacher 
appointment or other quality inputs. 
 
The authority of the Head Teacher needs to 
be enhanced with increased flexibility in 
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utilizing the school grant. Grants to primary 
schools and primary sections of high schools 
should be linked to participation of school 
management committees and monitoring by 
the community. 
 
Union Councils grants to schools should 
include share for education on the basis of 
total school coverage in the UC to avoid any 
kind of bias. Grants should also be given for 
textbooks and notebooks in addition to the 
grant for learning materials. School budgets 
must include allocations for improving the 
teaching-learning environment beyond 
repair, construction and provision of 
furniture. 
 
The weakest link in the fiscal chain is the 
Citizen Community Board which while 

qualifying for receiving ADP funds for 
undertaking development work is unable to 
come up with 20% matching funds to 
qualify for registration and funds allocation. 
The School Management Committee (SMC) 
is facility based but lacks legal cover and 
enhanced financial authority including 
authority for school construction and repairs. 
Membership of SMCs representing school 
clusters on CCBs and capacity building of 
both levels of organizations should enable 
quality enforcement in EFA. 
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Acronyms 
 
ADP Annual Development Program 
AEO Assistant Education Officer 
CCB Citizen Community Board 
DCC District Coordinating Council 
DCO District Coordination Officer 
DDC District Development Committee 
DDEO Deputy District Education Officer 
DDO Deputy District Officer 
DEO District Education Officer 
DOE Department of Education 
DOL Department of Literacy 
EDO Executive District Officer 
EDO-E Executive District Officer Education 
EFA Education For All 
ESR Education Sector Reforms 
FANA Federally Administered Northern Areas 
FATA Federally Administered Tribal Areas 
GST General Sales Tax 
HT Head Teacher 
ICT Islamabad Capital Territory 
KPP Khushal Pakistan Program 
MNA Member National Assembly 
MPA Member Provincial Assembly 
MSU   Multi-Donor Support Unit 
NFC National Finance Commission 
OZT Octroi-Zila Tax 
PP Presidents Program 
PRSP Poverty Reduction Strategy Paper 
PSDP Public Sector Development Program 
PTSMC  Parent Teacher School Management Committee 
SAHE   Society for the Advancement of Education 
SAP   Social Action Program 
SC   School Council 
SCSPEB Society for Community Support for Primary Education in Balochistan 
SMC   School Management Committee 
SPDC   Social Policy Development Centre 
TMA   Town Municipal Authority 
UNESCO  United Nations Economic, Social and Cultural Organization 
 

Glossary 
Nazim  elected representative at district and sub-district level 
Lumberdar village record-keeper 
Markaz  centre 
Tehsil  sub-district level 
Zila  district 
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I. Background 
 

Pakistan is a parliamentary democracy with a strong federal government, four provincial 
governments, federally administered tribal areas (FATA), northern areas (FATA), and Islamabad 
Capital Territory (ICT). The Local Government Plan was developed in 2000 with local 
government elections being held between December 2000 and August 2001 in a phased manner. 
The structure of a controlling provincial system of governance was replaced by the district as a 
key unit of governance with a clearer demarcation of roles for political, administrative and 
legislative players at this level. The Nazims elected at the district and sub-district levels now 
voice the political and developmental aspirations of the district; the District Coordination Officer 
(DCO) appointed by the provincial government represents the bureaucracy/administration, and 
the national and provincial members of parliament elected by their respective constituencies 
legislate change. 
 
In line with the Provincial Local Government Ordinance (2001), the Education Sector Reforms 
(Action Plan 2001 – 2005) has been devised to focus on the district as the operational tier of 
governance rather than the province. Below the district are the tehsil (sub-district) and union 
council tiers. Village or Neighbourhood Councils and Citizen Community Boards (CCBs) are to 
be established to enable citizen participation. These councils may include or create parent- 
teacher associations, village education committees, or school councils to ensure that 
communities themselves undertake the planning, mobilisation, implementation, and monitoring 
of development plans and they are not imposed from the top. A critical aspect of the exercise is 
to ensure that delivery of services does take place and that it reflects some measure of quality. 
 
The educational set up has been devolved according to a set of guiding principles for 
restructuring of the Department of Education and its functions at different levels of education, 
types of city/district governments, literacy, community participation and monitoring.  However, 
provincial diversities have allowed for variations in the educational devolution processes. Punjab 
and Balochistan are the most and least developed provinces respectively.1 Thus, the former has 
accepted the creation of separate departments for education and literacy while the latter has one 
department for both. The structure of the Department of Education in the Punjab is more 
complex with three directorates compared to Balochistan which has retained only one (see 
section 5.1). Challenges in education include among others, catering to large numbers in Punjab 
and meeting the needs of small, scattered and remote communities in Balochistan. Rapid 
urbanization in both provinces leading to high demand for education has also to be confronted 
together with high levels of poverty and deprivation. 

 
1 Punjab is the agricultural heartland of the country with lush plains, large rivers and a well-developed irrigation 
system. The irrigated versus barani (rainfed) divide is reflected in levels of deprivation and poverty. Balochistan 
consists of barren rugged mountains, deserts, oasis, valleys and a 750 miles long coastline. Livestock, scattered 
agriculture and fruit farming and minerals provide the economic base of the province. While Balochistan covers 
44% of the total area of the country it has only 6% of the population, Punjab on the other hand contains 55% of the 
population with high rural densities. Ethnocultural differences are sharper in Balochistan with a clear division 
between a Pashtun north and a Balochi south tribal divide. In Punjab, power is defined through biradari/kinship 
relationships within a largely feudal context.  
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The nexus between poverty and education are reflected in the data presented in the Pakistan 
Poverty Assessment Report by the World Bank (October 2002) which states that while poverty 
has remained static over the decade of the 1990’s, the rural-urban gap has increased reflected in 
growing inequality. Half the rural population is landless and 40% of the landless are poor. 42% 
of the population living in households with illiterate heads is poor, compared to 21% of those in 
households with literate heads. Net primary enrolment rate is 37% for the poor and 59% for the 
non-poor, and is particularly low among poor female children in rural areas. The dropout rate is 
also much higher among the poor. Other dimensions of poverty include poor health, 
disadvantageous consumption patterns and poor infrastructure. The gender gap continues to 
persist across rural regions in particular in all the social sectors. These concerns are reflected in 
the Interim Poverty Reduction Strategy Paper (I-PRSP) and the draft PRSP (May 2003) of the 
Government of Pakistan.  
 

Table 1: Key Indicators 
Key Indicators Pakistan Punjab Balochistan 
Area in km. 796,096 205,343 374,190     (44%) 
Population (in millions) 132.4 73.6      (55.6%) 6.6             (05%) 
Share of funds (%) 100 52.09 9.77 
Population density 166 358 19 
Number of districts 101 34 26 
High Deprivation districts* 57 10 24 
Literacy rate (%) 45.0 (51.6%)** 47.4 26.6 
Female literacy rate (%) 32.6 35.3 15.0 
Rural female literacy rate (%) 20.8 25.1 8.8 
5-9 age group (in millions) 19.9 11.0 1.1 
Boys Primary Schools 57,943 21,673 7,220 
Girls Primary Schools 41,300 22,515 2,539 
Boys Schools (Middle & High)*** 18,300 5,466 899 
Girls Schools (Middle & High)*** 12,700 4,971 252 

*SPDC Report 
**2003 data (source: Federal Bureau of Statistics and Ministry of Education) 
*** EMIS data: 1999-2000 
 
Source: 1998 Provincial Census Reports 
 
The districts and sub-district levels reflect similar variations as well as high urban-rural 
disparities.  
 
As has emerged from discussions at federal, provincial, district and sub-district levels, access to 
financial resources is the most critical factor in the continued provision and expansion of 
educational services. The delegation of fiscal authority to the districts is, therefore, a key 
component of devolution. 
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II. Methodology 
 

The Case Study has been visualized as a collaborative effort of four partners including the 
Ministry of Education, UNESCO, the Society for the Advancement of Education (SAHE) Lahore 
and the Society for Community Support for Primary Education in Balochistan  (SCSPEB). The 
methodology adopted for conducting the study was finalized in a meeting in Lahore with SAHE, 
the main consultant for the study. This was followed by a visit of all parties to the selected 
district of Pakpattan in the Punjab province to introduce the study to the DCO and his team. 
Separate meetings were held with concerned EDOs and other officers of the Department of 
Education to discuss the study in more detail. At Quetta in the province of Balochistan, extensive 
meetings were held with relevant Government, Department of Education personnel, and in the 
selected district of Pishin a number of district functionaries including the DCO and Nazim were 
met with. A number of schools were also visited in the district.  
 
The visits and meetings provided the framework for school selection, formulating school 
questionnaires, checklists and interview questions for teachers and community members. 
 
The process for conducting the study has included a review of published documents and reports 
of the Government and the Ministry of Education, examining official files of the provincial 
Department of Education and official records of the Finance and Planning and Education 
Department in the districts. Meetings with concerned persons at the Ministry of Education for 
information relating to funds provided directly under the Education Sector Reforms and 
interviews with key personnel at the provincial level such as the Secretary Education and 
Secretary Literacy, Finance and Planning, key personnel at the district level including the DCO, 
EDO Education and Literacy, EDO Finance and Planning, DEOs and DDEOs were conducted. 
Verification of financial flows from the federal to the provincial and district levels was ensured 
at each level. Focus group discussions were held at the district, community and school level with 
representatives from the tehsils, union councils, citizen community boards, head teachers, school 
councils, members of the District Education Committee and the Nazim and his team. Training of 
surveyors to collect school based information was organized. 
 
Selection of Districts 
The presence of the NGO conducting fieldwork in the selected district was considered a 
prerequisite for generating the level of information required. The partner non-governmental 
organizations have their own offices and field staff in the respective districts which enabled them 
to identify relevant persons, schools and communities. It also provided them access to official 
documents and high placed officials such as the DCO and Nazim. Moreover, their understanding 
of the local environment was critical to their analysis of how the system was operating and the 
dynamics of change. 
 
The two districts selected for the case study show similarities and variations in their educational 
profile that have implications for the study. Ranked as number 28 out of 34 districts in the 
Punjab, Pakpattan is perceived as an underdeveloped district of the Punjab, while Pishin at 
number four in the Balochistan provincial hierarchy is considered as well served. 
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Shortage of middle schools/elementary and high/secondary schools apparent in the case of Pishin 
district reflects the more recent introduction of education in the province. While the low number 
of these schools for girls, is indicative of a conservative cultural environment.  
 
Gender differences between the two districts are more evident in the case of overall female 
literacy data reflecting the positive impact of urbanization on female education. The persistence 
of traditional roles for women in the rural context is less dissimilar between the two provinces.  
 

Table 2: Education Data (Census of Population 1998) 
Literacy data Pakpattan District Pishin District 

 
Literacy rank  28 

(34districts in Punjab) 
4 
(26 districts in Balochistan) 

Literacy rate 
 

34.7% 31.14% 

Female literacy (+10 age group) 
 

21.3% 13.15% 

Rural female literacy 
 

16.7% 12.33% 

%5-9 age group out of school 
 

64% 67% 

 
Table 3: Enrolment Date (SPDC 2001) 

 Pakpattan District (%) Pishin District (%) 
 

Primary Enrolment Rate 
 

51.91 61.48 

Middle Enrolment Rate 
 

13.11 10.24 

 
School Sample 
While recognizing that the government’s devolution plan does not include school based 
governance, the decision to conduct a small survey of schools and SMCs/PTSMCs was based on 
seeing if there was any change in the attitude of district functionaries towards education. It must 
be stated at the outset that the sample is very small, and is to be taken as indicative rather than 
representing the situation on the ground. The initial decision of selecting only Elementary 
Schools and Elementary sections of High Schools was modified because of the absence/dormant 
nature of PTSMCs at the elementary level in Pishin District. A sample of five primary schools 
per district was, therefore, selected to measure issues of governance. In addition, more rural 
schools were selected as the urban area extends to only about two kilometres from the town 
centre and most of the urban schools are under the municipal corporation, which lies outside the 
domain of fiscal devolution. All the sub-district levels were also covered and the distance factor 
has been taken into consideration in school selection. An attempt has been made to select schools 
from all tehsils and other administrative units. The total sample was 20 schools in each district. 
The selection of schools by level and gender is given below: 
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Table 4: Pishin District School Sample* 
School Type District Total Sample Schools 

Boys Girls Total Boys Girls Total 
Primary  491 144 635 3 2 5 
Elementary  44 18 62 6 4 10 
Secondary/High  25 5 30 3 2 5 
Total Schools 560 167 727 12 8 20 

*Circle based selection of schools 
 

Table 5: Pakpattan District School Sample* 
School Type District Total Sample 

Boys Girls Total Boys Girls Total 
Primary  392 302 694 3 2 5 
Elementary  38 46 84 4 6 10 
Secondary/High  49 13 62 2 3 5 
Total Schools 449 361 840 9 11 20 

*Markaz based selection of schools 
 
An attempt was made to select schools at sub-district and sub-tehsil levels referred to as circles 
in Balochistan and markaz in the Punjab. 
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III. General Policy Review and Analysis 
 

Since its introduction in 2001, the devolution plan has seen a number of amendments; 
moreover, provinces and districts are implementing the plan in different ways. This has been 
prompted, among other factors, by the appearance of new stakeholders, the national and 
provincial parliamentarians, following the national elections in October 2002, adding another 
dimension in the sharing of power at the federal, provincial and district levels arising from the 
need to provide some immediate development benefits to their constituents.  
 
The objectives of the Local Government Plan 2000 include: 

- Devolution of political power 
- Decentralization of administrative authority 
- Decentralization of management functions 
- Diffusion of power-authority nexus 
- Distribution of resources to district level 

(ESR Action Plan 2001-2004, December 2001. p.15) 
 
During 2001 following a consultative process at the federal and provincial levels, reorganized 
education structures were put in place under the various provisions of the new Local Government 
Ordinance. A number of old structures and posts were abolished to provide for more effective 
systems. Amendments were also made in the rules and job descriptions of the educational 
planners and managers. (MSU, Jan 2003). While the major change in the education sector is the 
development of modalities and mechanisms for transferring responsibilities particularly for 
recruiting, paying and managing teachers and administrators from the provincial to the district 
level, and is an on-going process, the transfer of revenues from provincial to district governments 
required specific interim arrangements for the fiscal year 2001-2002. (IED, July 2002). 
 
Fiscal Devolution Plan and Strategy 
Before devolution, the provincial governments received most of their revenues (82% in 2000-
2001) from a pool of revenues collected nationally. The modalities of the National Finance 
Commission (NFC) award have not changed, however, provincial governments have to develop 
mechanisms for transferring finances to district governments and the latter have been empowered 
to share these at sub-district levels. (The Devolution of Education in Pakistan, May 2002). Delay 
in the constitution of the Provincial Finance Commission resulted in allocations being based on 
actual expenditures in 2000-2001 (The Punjab Gazette, Lahore, June 24, 2002). This raises a 
major equity issue for backward districts and the modalities whereby they can demand more 
resources. 
 
Interim Issues 
In the period following the announcement of the Devolution Plan, a number of issues arose some 
of which are still in the process of being resolved. These include:  

(i) Unresolved issues of 2.5% GST2 in lieu of OZT3, and Controller General 
Accounts (CGA) Ordinance 

 
2 General Sales Tax. 
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(ii) Establishment of two accounts in the districts 
(iii) Unbundling of Provincial budget district wise by the provincial governments, and 

the subsequent re-appropriation by the local governments 
 
System of revenue transfers implemented since July 2002 
Prior to devolution, implementation of education was a provincial responsibility. Funds were 
allocated for different schemes in the districts for which PC-1s were made and approved at the 
provincial level.4 Following devolution, the transfer of funds to the districts is formula based for 
the Financial Year 2002-2003. This formula is likely to be valid for three years. A provincial 
finance commission is being established in each province to develop the formula. The funds are 
transferred on monthly basis, based on actual receipts, that is, a system of reimbursements 
leaving little room for flexibility. Alternatives to this system of “charged expenditure”5 are still 
under consideration. Each local government is now required to prepare a single budget and 
maintain a single fund. (Minutes, April 2002) 
 
In view of the above, the process of fiscal devolution technically speaking has been initiated 
from the current financial year 2002-2003. This study is thus focusing on the interim 
arrangements and initial responses to fiscal devolution in education. 
 

§ FY 2000-2001: old system 
§ FY 2001-2002: interim system 
§ FY 2002-2003: new system 

 
The formula for distribution of funds from the federal government to the provinces is given 
below: 

Table 6: NEC Formula for Distribution of Funds 
Province Population 

(in millions) 
(1981) 

%  
Share 

90 percent 
distribution on 
population basis 

Weightage  
of Less 
developed 
province 

Share 
(%) 

1 2 3 4 5 6 
Punjab 47.92 57.88 52.09  52.09 
Sindh 19.025 23.28 20.95  20.95 
NWFP 11-061 13.54 12.19 5.00 17.19 
Balochistan 4.332 5.30 4.77 5.00 9.77 
Total 81.710 100.00 90.00 10.00 100.00 
Source: Summary ESR Action Plan 2001-2005, January 2003 
 
The two provinces of Punjab and Sindh receive funds on the basis of population alone, while 
Balochistan and NWFP get extra weightage of five percent as less developed provinces. In 

 
3 Octroi-Zila Tax 
4 PC-1 is the standard project completion document made for approval of all projects/schemes. 
5 Refers to the fiscal transfer mechanism, i.e. transfer of funds as “charged expenditure”. It was observed that while 
this would be seen by members of the provincial assemblies as limiting the powers of the assemblies, the fact was 
that exposing the allocations to debate would lead to radical modifications in the formula based vertical distribution 
of financial resources thus undermining the new formula based fiscal transfer mechanism. 
(D.O.NO.1(22)Secy.NRB/2001 the 13th April, 2002) 
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transferring funds to the districts, Punjab has largely followed the principle of population while 
Balochistan has based this on population and area owing to large variations in district size.  
 
A major departure from the pre-devolution scenario is that revenue transfers from the provinces 
to the districts are to be in the form of one line formula-driven block grants not earmarked for 
specific uses, placing the responsibility for determining developmental and sectoral priorities on 
district governments. The change under the new system lies in the different modes of financing 
which include: 
 

a) Single line transfer from the province to the district – based on this the districts 
develop their budgets for all sectors including education; 

b) Earmarked funds/or conditional grants such as the federal ESR funds; 
c) Khushal Pakistan Program6 funds; 
d) Any other additional conditional grants that may come from the provincial budget to 

the districts. 
 
However, natural and developmental disparities at the district level mitigate against the 
likelihood of the above system ensuring equity and adequate financing given the present low 
primary participation rates, gender disparities, and poor quality of primary education. 
 
Transfer of funds 
The agreement between the Federal and provincial governments stipulates that the provinces will 
transfer funds to the district governments within a period of two weeks. For this, a new account, 
Account – IV was opened for District funds on July 1, 2002 in all districts with the expansion of 
the existing District Accounts offices as part of the Devolution Plan.  
 
It is evident that districts will require time to adjust to the new modalities; at present District 
Budgets continue to reflect allocations and expenditures under previous heads such as SAP and 
Non-SAP, even though SAP ended on 30th June 2001.7 
 
Extension of decentralized capacity building facilities to teachers, head teachers, parents and 
other education supervisors and mangers for directing finances towards addressing quality 
education is likely to take even longer. 

 
6 Khushal Pakistan Program is a development program primarily for construction of roads and provision of 
electricity.  School construction and their repair and /or upgradation can also be carried out under it. 
7 Budget under SAP refers to the Elementary sector and under Non-SAP to the Secondary and Higher Education 
sectors. 
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IV. Implementation Processes and Strategies 
 

For the first time the districts are deciding on how much to spend on education vis a vis other 
public services for which it is responsible. In the education sector, the district governments now 
have the lead responsibility in deciding on where to locate new schools, and on how to finance 
their construction, in addition to inspecting schools to ensure that they comply with standards 
and in carrying out the annual evaluation of teachers and head teachers. The EDO-Education is a 
new position at the district level with responsibility for the entire education sector as opposed to 
a particular branch within the sector as was previously the case. S/he is required to take decisions 
on allocation of resources across branches and levels of education. However, the role of the head 
teacher/master who has the most information and knowledge to make local resource decisions 
remains unchanged.8  
 
Administrative and financial powers of government functionaries are inextricably linked with the 
grade or category of the official carrying more weight than the administrative / management 
responsibilities attached with a particular position. Areas identified for measuring aspects of 
fiscal devolution, therefore, include (i) fiscal transfers (ii) new financial arrangements and 
options (iii) changes in delegation of financial powers (iv) shift in designation of finances i.e. 
development, non-development, recurring, etc., and (v) flexibility for need based allocations 
within existing budgets.  
 
Fiscal transfers 
There are two kinds of issues of relating to fiscal transfers; one the fiscal transfer mechanism 
proposed by the National Reconstruction Bureau and two, procedures for release of funds to 
districts. The formula based fiscal transfer mechanism continues to be under discussion with 
provincial governments while the latter has currently been resolved with provincial governments 
making monthly releases of funds to districts since June 2002. 
 
Financing options 
The ESR Action Plan has identified a variety of financing options for programmes it has 
identified. These include: 
 

i. Additional Budgetary allocations in PSDP / ADP 
ii. Grants from Development Partners 

iii. Loans from Development Partners 
iv. Shift from recurrent to development expenditure 
v. Shift within Development Budgets from other areas to ESR 

 
To some extent these alternatives were previously available to provinces, districts are likely to 
have greater autonomy in expanding their choices post devolution. 
  

 
8 “Decentralization of the Education System in Sindh: A Critical Review”, Memon et al. AKU Research and Policy 
Dialogues on Key Issues in Education: Decentralization. July 2002, Islamabad. p.3) 
 



_______________________________________________________________________________________ 
Fiscal Devolution in Education: Case Study July 2003     

23 

Figure 1: Flow of Funds 
 
 

FEDERAL GOVERNMENT 
                                                                          PSDP/NFC Award   
 Grant-in-aid 
 (Project specific) 
 

 As Additionality 
                                    ESR 
         President’s Program 
         Khushaal Pakistan  
                   Tawana Pakistan   
                             Drought Funds 
PROVINCIAL GOVERNMENT 
Project 
Specific               DoE 
                       DSD*  
                        PRSP*         
    ADP+Non-Dev 
      formula driven 
     one line budget 
         NGO 
        Special grants 
 
DISTRICT GOVERNMENT 
 
 
      School             Special  
      budget              grants 
             
 
      SMC 
     grant 
SCHOOL 
 
* Punjab only 
 
New financial arrangements at district level 
Prior to devolution, all funds at the District level were channeled into one account. Account No.1 
– technically a provincial account which included special grants e.g. from the President, 
Governor, etc. Unless funds placed in this account were utilized by the end of the financial year 
they reverted back to the province. Initially the account was retained under devolution and the 
PSDP funds allocated to the districts were placed in it. With the setting up of district 
governments a new Account No.4 which is a District account, has been created under the Local 
Government Ordinance. It is non-lapsable and all finances generated at the district level or 
allocated to districts under special programs/grants are placed in this account. The ESR/EFA 
funds, Presidents Program grant and the Khushal Pakistan Program funds were allocated to this 
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account. Where this has created flexibility in the utilization of funds it has also opened up 
avenues of lateral transfers from one sector to the other at the district level. 
 
While there is a Tehsil/Municipal Authority (TMA), currently these administrative units have no 
responsibility with regard to education.9 In fact, all schools under the town/municipal authorities 
have been taken away from them and the responsibility given to the district government. The 
same is the case with regard to the Union Councils. Consequently the responsibilities of the 
District Government have increased tremendously for which additional resources are required 
and the capacity of district governments for managing financial devolution requirements is 
critical to the success of devolution. 
 
The District Coordinating Officer (DCO) is the Principal Accounting Officer. This is a new post 
created under devolution which concentrates all financial powers at the district level. Prior to 
devolution each department reported to its relevant Secretary at the Provincial level. Similarly all 
accounts were also submitted through this channel. The DCO thus has more powers as compared 
to the previous District Commissioner, however, he is accountable to the District Coordinating 
Council headed by the nazim. Similarly the EDO-Education as compared to the DEO in the pre-
devolution period is answerable to the DCO at the district level and not the Secretary Education 
as was previously the case. This allows for resolution of several issues at the district level. 
 
Changes in delegation of financial powers 
The ‘West Pakistan Delegation of Powers under Financial Rules and the Powers of Re-
appropriation Rules 1962’ have been amended in view of devolution. A comparison between the 
pre and post devolution scenario is not so simple as the authorization of funds is fixed according 
to the category of the officer.10  
 
 
  

 
9 Tehsil/Town Local Fund established for the financial operation of the Tehsil/Town Municipal Administration 
(TMA) is to be kept in the National Bank of Pakistan or the Bank of the Punjab. Section 107(1) of the PLGO fifth 
amendment 2002. There is no education component under these funds. 
 
10 DCO: Being a category one officer is the principle accounting officer of the district  
EDO (E) is a category 2 officer. He can authorize spending upto Rs.2,500 and not Rs.25,000, needs a quotation 
before expenditure. Under new amendment, as a chief purchaser, EDO-E can expend up to Rs.600,000. 
DEO is a category 3 officer. There is no fixed amount for the DEO. He has the power to expend the contingency 
grant used regularly according to the needs.  
Head Teacher (HT) can authorize expenditures from the school fund and also raise funds for the school from the 
community. 
SMC: Monitoring power of financial matters of the school    
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Table 7: Comparative Statement of Delegation of Financial Powers 
S. No Nature of Powers To Whom 

Delegated 
Extent 
After Devolution Before 

Devolution 
Proposed 

1. Creation of posts Not 
delegated 

   

2. Abolition of posts Not 
delegated 

   

3. Sanctioning Expenditure debatable to 
contingencies' 
(a)To sanction expenditure on items 
specifically shown in the budget 
estimates in details 
(b)To sanction expenditure in cases 
where lump sum budget   provision   
or allocation of funds exists and 
individual items are not specified in 
details. 

DCO 
EDO 

Full Powers  
Each item not exceeding  
Rs. 2,000/- 

Rs. 20,000/- Rs. 20,000/- 

(i) Local purchase of stationery DCO 
EDO 

Full Powers  
Rs. 500/- at a time 

Rs. 10,000/- Rs. 10,000/- 

(ii) Addition to or repairs of instruments 
and furniture 

DCO 
EDO 

Full Powers  
Rs. 500/- at a time 

Rs. 2,000/- Rs. 10,000/- 

(iii) Expenditure on rent of non- residential 
buildings and land. 

DCO 
EDO 

Full Power  
Rs. 400/- per month in 
each case (subject to 
recommendation of each 
case by district 
Assessment Committee) 

Rs. 12,000/- Rs. 12,000/- 

(iv) Freight for movement of Government 
properly. 

DCO 
EDO 

Full Power 
Rs. 400/- per month each 
case 

Full Power Full Power 
 

(v) Electricity and water charges and 
taxes. 
 

DCO 
EDO 

Full Power 
Rs. 400/- per month each 
case 

Full Power 
 

Full Power 
 

(vi) Hot an Cold Weather Charges DCO 
EDO 

Full Power 
Rs. 400/- per month each 
case 

Full Power 
 

Full Power 
 

(vii) Purchase of Liveries, Typewriters, 
Duplicators and bicycles. 

DCO 
EDO 

Full Power 
Rs. 4,000/- per month each 
case 

Full Power 
 

Full Power 
 

(viii) Purchase of periodicals and 
Newspapers. 

DCO 
EDO 

Full Power 
Rs. 500/- per month each 
case 

Full Power 
 

Full Power 
 

(ix) Purchase of books and maps DCO 
EDO 

Full Power 
Rs. 1,000/- per month each 
case 

Full Power 
 

Full Power 
 

(x) Law Charges DCO 
EDO 

Full Power 
Rs. 2,000/- per month each 
case 

Rs. 2,000/- Rs. 10,000/- 
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S. No Nature of Powers To Whom 
Delegated 

Extent 

(xi) Compensation payable to any 
individual under law rules or judgment 
of Courts 

DCO 
EDO 

Full Power  
Rs. 5,000/- at a time 

Rs. 5,000/- Rs. 10,000/- 

(xii) Other items: 
(a) Non-recurring items. 
 
(b) Recurring Items. 

DCO 
EDO 

Full Power  
Rs. 5,000/- at a time 
 
Full Power  
Rs. 2,000/- at a time 

Rs. 2,000/- 
 
 
Rs. 500/- 

Rs. 10,000/- 
 
 
Rs. 10,000/- 

4. Re-appropriation of Funds DCO 
EDO 

Full Power   
(intra sectoral only)  
Rs. 10,000/- at a time 

Nil Rs. 2,000/- 

5. Powers to sanction and incur 
expenditure on repairs replacement, 
overhauling, etc., to the light 
machinery, mother vehicles and other 
tools and plants subject to the 
restrictions already existing. 

DCO 
EDO 

Full Power  
 
Rs. 4,000/- at a time 

Full Power  
 
Rs. 25,000/- or 
25% of bank 
value of the 
machinery which 
ever is less. 

Full Power  
 
Rs. 25,000/- 
or 25% of 
bank value 
of the 
machinery 
which ever 
is less. 

6. Powers of Administrative Approval to 
works 

DCO Upto Rs. 5 million. 
Rs. 5,000/- at a time 

  

7. Powers to declare stores surplus DCO 
EDO 

Full Power with prior 
consent of concerned 
provincial Secretary and 
Finance Department 

Rs. 50,000/- Rs. 50,000/-  

8. Power to sell surplus or unserviceable 
stores by auction. 

DCO 
EDO 

Full Power with prior 
consent of concerned 
provincial Secretary and 
Finance Department 

Rs. 0.1 Million Rs. 0.1 
Million 

9. To write off losses on account of 
negligence and fraud 

DCO Full power with prior 
consent of concerned 
provincial Secretary and 
Finance Department. 
Report also to be sent to 
A.G. 

  

10. To write off losses other than those 
due to negligence and fraud 

DCO Full Power with prior 
consent of concerned 
Provincial Secretary and 
Finance Department 

  

11. Approval of new development 
schemes 

DCO Upto Rs.5 million after 
approval by DDWG 

  

Source: Decentralization Unit, MOE, Islamabad  
 
In the majority of cases, the DCO is a Category I officer and the EDO is a Category II officer. 
The EDO and DCO can only be transferred by the provincial government, and the authority for 
transfer is linked to grade levels. Different rules apply for different grades, and for intra and inter 
district transfers. 
 
Generally speaking, if the present DCO is equated with the previous DC and the EDO-E with the 
old DEO, in most cases, the financial powers at the district level have been divided between the 
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DCO and the EDO-E with the latter having less authority. Before devolution, the DEO was the 
major authority at the district level and reported directly to the provincial Department of 
Education. Although the DEO’s post has not been abolished so far, it has lost its financial 
authority with the current incumbent functioning as a rubber stamp. In this situation it is 
questionable where devolution has occurred as financial powers have devolved to the 
administrative head i.e. the DCO and not the EDO-E. In effect, financial powers appear to have 
moved up at the district level.11  
 

Figure 3: Strong, Weak & Broken Links in Financial Matters 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Source: Education Decentralization, Government of NWFP, Schools & Literacy Department, July 200212 
 
Designation of finances 
Decision making powers in connection with designation of finances including changes in the size 
of the tied/recurring expenditure – i.e. salaries and the development budget lie with the 
provincial government. There is no formula for the proportion of funds to be made available for 
development related activities which would have a direct impact on the quality of education. 
There is also no change in designating teachers’ salaries as part of the development budget as 
recommended by numerous studies.  
 
Flexibility within existing budgets 
This includes, for example, reallocation within education, i.e. transferring posts. Presently, the 
power to create or abolish posts has not been devolved to the district governments. In practice 
this results in the inability of the district to meet the shortage of teachers in a particular area or 
subject. Anther area not devolved is the quality assurance component including teacher training 
and curriculum development, thus districts continue to focus on the brick and mortar aspects of 
school quality.  

 
 
 
12 Taken from the presentation of the NWFP Government in the Policy Dialogue on Decentralization organized by 
the IED-AKU, July 2002 
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Figure 2: District Structure for Financial Decision-making 
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IV. a  Provincial Variations 
 

In the process of implementing the Devolution Plan, the one-fit all policy is facing resistance 
and is being adapted to accommodate ground realities both at the provincial and district levels. 
These differences are examined in greater detail in two provinces and one district from each 
province. 
 
IV.a.i Punjab Province 
As early as January 2002, it was pointed out that the Rules of Business were not clear and 
especially the financial aspects needed more clarity with regard to devolution. (MSU, Jan 2002). 
On the basis of the NEC formula for distribution of funds, with 90% of revenues being divided 
on the basis of population, Punjab’s share is 52.09% of the total. After specified deletions Punjab 
received Rs.51.576 billion from the divisible pool on the basis of the demand of the District 
Governments and the Tehsil Municipal Administrations for current expenditure and Rs.9 billion 
for development expenditure. For the latter, the criteria of 67% weightage for population and 
33% weightage for under development has been determined for the fiscal year 2002-2003. The 
development shares of the District Government and TMAs are 75% for the former and 25% for 
the latter from the funds available for a district. The distribution amongst the TMAs is on the 
basis of population.13 
 
Changes at the provincial level included abolition of the divisional directorates but the three 
Directorates of Public Instruction (one each for colleges, secondary education and elementary 
education) have been retained. In fiscal matters, their links with the districts have become weak. 
 
ESR releases from Federal to Provincial governments were delayed and finally released in two 
tranches, the first in January 2002 and the second in May 2002 in two installments. Releases 
from Provincial to District governments were to be made within a fortnight of receiving funds 
from the federal government. There was timely release of the first tranche to the districts; 
however, the second took a month to process. 
 
The share of the district governments was just under 80% of the total with the remaining amount 
being allocated to the Directorate of Staff Development and Punjab Rural Support Program. The 
Punjab province received Rs.1157.832 million for distribution to district governments and an 
additional Rs.284.856 million for disbursement to the DSD under the President’s Program and 
ESR; and Rs.20.000 million for the PRSP under the President’s Program.  
 

Table 8: ESR + Presidents Program - 2001-2002  (Rs. million) 
Dates Release to Punjab Release to District Government 
11-01-2002 543.9100  
29-01-2002  543.9100 
07-04-2002 613.9220  
07-05-2002  609.2520 
13-05-2002  4.6700 
Total  1157.832 

 
13 According to the Interim Provincial Finance Award. 
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ESR funds 
The DCOs were authorized to monitor utilization of ESR funds under its specific components for 
which checklists were sent to district governments. Nevertheless, there has been a delay in 
releasing funds for continuation of ESR components initiated in 2001-2002.14 An amount of 
rupees one billion has been indicated for the program for the FY 2002-2003 by the Ministry of 
Education. It is expected that these funds will be released to the provinces by end May and to the 
districts before the end of the current financial year.  
 
ESR Budget Allocation/Utilization 
Releases for development schemes funded under ESR during 2001-2002 are given below 
: 

Table 9: ESR Allocations to Punjab       (Million Rs.) 
ESR Areas Punjab 
Introduction of Technical Stream in Secondary Schools 61.130 
Revamping of Science Education at Secondary Level 23.450 
Adult Literacy* 46.880 
Establishment of EFA Units 3.520 
ECE** 3.300 
Rehabilitation of facilities in existing Primary Schools 65.630 
Quality Assurance 58.600 

* in 26 districts only 
**only in 8 districts 

 
Provincial Budget for Education 
The total budget has increased marginally over the last two years reflecting not greater 
allocations to education but what is an inflationary trend. A negative trend is the decline in the 
development budget. 
 

 
Table 10: Punjab Budget                                                                              (in Rupees) 

Year Total Budget Development Recurring % Development 

2001-2002 31,681,772,000 1,382,677,000 30,299,095,000 4.4% 

2002-2003 32,521,304,000 1,355,945,000 31,165,359,000 4.2% 

 
Literacy and Non-Formal Education - Punjab Province 
The Punjab province set up a separate Department of Literacy (DoL) with its extensions at the 
district level. There has been some overlapping of functions between the Education department 
and the DoL since the latter has to some extent also been concerned with primary education. 
Moreover, there is of necessity collaboration between the two departments as the students of 
NFE centres can take the class V examination held by the Department of Education. Presently 
there are 4,500 non-formal centres in 26 districts out of a total of 34 districts. The majority of 
NFE and literacy centres are managed by NGOs and CBOs. In addition to these there are 104 

 
14 Requirement of funds for continuation of ESR programmes sent by Education Department (Schools) Punjab on 
22nd February 2003 for March to June quarter. vide NO.S) (P-II) MISC – 147/2002 to the JEA MOE (Planning 
Wing) 
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adult literacy centres for basic education and vocational training in eight districts. The main 
programme for women’s literacy and empowerment is the Ujala project. 
 
IV.a.ii  Balochistan Province 
The province of Balochistan receives 9.77 percent of the total resources under the current 
National Finance Commission award. As an underdeveloped province its share has also included 
five percent extra; however, the provincial and district governments remain dissatisfied with this 
formula.  
 
In the education sector, the major change with devolution has been the merger of the three 
directorates (primary, high, secondary) into one initially and later separated into school and 
college.  Previously, more attention was given to education at the district level by the DEO. With 
the DCO now at the helm of affairs, allocation for education is the least. Furthermore, there has 
been no capacity building of officials involved in the new set up. Only a few months into 
devolution, it had been pointed out that there was need to rationalize the balance of power 
between the DCO and the EDO-E. (MSU, January 2002). This issue is yet to be resolved. 
 

A major re-appropriation of decision-making powers has resulted in the aftermath of the October 
2002 elections. The Chief Minister and Ministers (MNAs/MPAs) have reasserted their power 
and the Balochistan government has delegated the powers of posting and transfers to the political 
representatives i.e. the Chief Minister and other ministers. 15 
 
An agreement between the federal and provincial governments was signed in March 2002 that 
ESR would be financed by the federal government and funds given to district through the 
province. The federal government has now asked the province to fund ESR programmes from its 
own resources, an act which is being viewed as lack of ownership of the education sector 
reforms. 
 

During 2001-2002, ESR releases from Federal to Provincial governments were quarterly. 
Releases from Provincial to District governments were to be made within a fortnight of receiving 
funds from the federal government. The ESR funds received by the province on June 20, 2002 
and disbursed to the districts on June 27, 2002 
 

Table 11: ESR + Presidents Program - 2001-2002 for Balochistan 
Federal allocation to 
Balochistan  

Federal release to Balochistan Provincial release to District 
Governments 

 
Rs.332 million 

 
June 20, 2002 

 
June 27, 2002 

 
According to the government, fiscal devolution, that is, the transfer of funds is complete with 
Rs.0.996 billion received by the province and 496 million disbursed to districts. However, 
devolution of powers has not been implemented either at provincial level or at district level. 
 

 
15 Notification dated Quetta, the 14th December 2002. Whereby the Education Minister can appoint and transfer in 
Basic Pay Scale 1-17 and the Chief Minister in BPS 18 and above. 
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Provincial Budget for Education16 
 
The total development and recurring budgets for the past three years shows that the recurring 
budget almost doubled between 2000-2001 and 2001-2002. The development budget declined 
during the same period and has again increased during the current financial year. 
 

Table 12: Balochistan Budget    (in Rupees) 
Fiscal Year Total Budget Development Recurring % Development 

2000-001 3,031,923,000 626,470,000 2,405,453,000 20.6 

2001-2002 5,469,408,000 805,678,000 4,663,730,000 14.7 

2002-2003 6,363,047,000 1,112,047,000 5,251,000,000 17.5 

 
ESR & President Program Allocations and Utilizations  
Balochistan received Rs.332 million for ESR components and under the Presidents Program for 
Rehabilitation of schools. This was distributed as follows: 

- 40% to province which was divided between the directorates and Bureau of Curriculum 
- 60% to districts 

 
Table 13: ESR + Presidents Program 2001-2002 for Balochistan   (in million Rs.) 

 Balochistan 
ESR Areas  
Introduction of Technical Stream in Secondary Schools 79.12 
Revamping of Science Education at Secondary Level 8.7 
Adult Literacy 17.59 
Establishment of EFA Units 1.319 
ECE 1.23 
Rehabilitation of facilities in existing Primary Schools 24.62 
Quality Assurance 21.98 
President’s Program of Rehabilitation of schools 5.290 

 
For 2001-2002 the allocations for the ESR and President Programs have been provided in the 
table above. The utilization for this year has been delayed by lack of timely and accurate 
reporting by districts due mainly to confusion on reporting lines. One view is that this is the job 
of the EFA Unit, which, however, lacks authority to ensure that the district reports to the 
province.17 This is part of a larger issue of lack of ownership on the part of the provincial 
government of the ESR program.  

 
For the current fiscal year 2002-2003, no ESR funds have been earmarked. The districts are thus 
waiting to complete schemes initiated under the earlier grant.  
 
Literacy and Non-Formal Education - Balochistan Province 
The Directorate of Literacy & Non-formal Education is the only institution in the province for 
literacy and non-formal education. There is no supporting setup at the district level. All funds go 
to the same EDO (E) in the districts. In 2001-2002 under the ESR, funds for Adult Literacy were 

 
16 The figures in this section have been provided by the Education for All (EFA) Unit. 
17 An observation derived from the field survey. 
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Rs.17.59 million and 300 centres established. The EFA Focal Person appointed in each district 
for coordinating formal and non-formal educational activities remains unaware of his/her 
potential as a key player in promoting education. 
 

IV.b  District Case Studies 
 

Two case studies one from Punjab Province and the other from Balochistan Province provide 
insights into the experience of districts in managing fiscal devolution in the education sector. 
 
IV.b.ii  Pakpattan District 
 

Area: 2,724 sq km 
Population: 1,274,252 

Tehsils: 2 
Union Councils: 63 

High Deprivation District  
Provincial Rank order – 28th out of 34 districts (rural 26th, urban 29th) 

 
Financial Allocations 
The NFC award and NEC formula adopted for division of resources among provinces has not 
been questioned at the district level in Pakpattan. In the Punjab, distribution of funds to the 
districts has been on the basis of population and has been accepted by the district governments. 
It was expected that the provincial PSDPs and district Annual Development Plans (ADPs) would 
reflect ESR programs and budgets for the current financial year. This did not happen leading to 
concerns as to the continuity of the program. 
 
The general opinion in the district is that it is too soon to determine whether any change has 
taken place under devolution. However, it is possible to state that change did occur under the 
Social Action Program with funds designated for elementary education amounting to Rs.32 
million during 2001-2002. The Federal government sent set targets for each component/stream 
for the ESR grant. However, for the funds received under the President’s Program and SAP, the 
decision-making was with the District Government to allocate to the construction of classroom 
(one for 50 students), toilet, electricity or provision of potable water. Under the Khushaal 
Pakistan Program, the Union Council could make schemes up to Rs.1,500,000 and the 
rehabilitation of High Schools was placed under this grant. In addition, the Governor gave a 
grant to Girls High School (Rs.5 million) and Rs.2million direct grant to two Divisional Public 
Schools that are semi-autonomous. 
 
An issue at the district level is that the TMA schools have been passed on to the district 
government including the salary budget of the teachers. There is also no SMC grant for these 
schools. The entire financial burden of these schools has been shifted to the districts. There is 
thus confusion between the distribution of taxes and operational costs – with income from taxes 
going to the province or the TMAs and the operational costs of schools etc. being borne by the 
districts.  
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The District Council functions have shifted to the EDO Finance, while the staff has shifted to the 
TMA. The DO (Budget) position is vacant as the terms and conditions are not attractive. The 
EDO Planning is holding a dual charge of EDO Finance. Under the Devolution Plan the number 
of posts sanctioned are 48, the EDO Finance is working with a staff of five persons. Recently he 
has been given the additional charge of registration of NGOs. 
 
The DDC is an effective mechanism for community participation. All funds utilized come under 
discussion and the DoE and schools have to show evidence of money spent. The system is thus 
beginning to open up.  
 

Table 14: District Pakpattan Budget for Education  (Rs. in million) 

Fiscal Year Total Development 
Development 
Elementary Education Total Recurring 

2001-2002 63,311,000 
43,742,000 

 

2002-2003 39,978,000 
34,392,000 

381,139,000 

 Source: District Government Pakpattan, March 2003 
 
In 2001-2002 the budget for education was 16% of the total district budget. In 2002-2003 this 
has increased to 19% of the total. The recurring budget for the current year is 67% of the total 
district non-development budget. 
 
More specifically, grant-in-aid for provision of education materials to primary schools during 
2002-2003 is Rs.5.009 million and to SMCs for maintenance and repairs of primary schools is 
Rs.5.821 million. This shows a marginal increase over the previous two years. 
 
Releases for development schemes funded under ESR during 2001-2002 are given below.  
 

Table 15: ESR Budget Allocation/Utilization for Pakpattan           (in million Rs.) 
ESR Areas Pakpattan Utilization upto Jan. 2003 
Introduction of Technical Stream in 
Secondary Schools 

3.596 (Technical labs in 10 high 
schools) 

26% 

Revamping of Science Education at 
Secondary Level 

1.379 (Science labs in 20 high 
schools) 

28% 

Adult Literacy* 3.540 na 
Establishment of EFA Units 0.167 na 
ECE** nil nil 
Rehabilitation of facilities in existing 
Primary Schools 

3.819 (50 schemes of one additional 
classroom with verandah) 

36% (under ESR funds) 
 

Quality Assurance 6.317 na 
Source: District government’s presentation to the team in March 2003 
 
The utilization rate of funds for education has been high during the period 2001-2002, however it 
has been considerably lower in 2002-2003. Allocations to elementary education plus the ESR 
funds added to only 11% of the total ADP of the district in 2001-2002, but have increased to 
16% in the current financial year. As the data was provided in March this year, it is expected that 
the funds will be fully utilized by the end of the financial year. Information on the rate of 
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utilization is given below. Utilization of funds under the President’s Programme of rehabilitation 
was better – 73% upto January 2003.  
 
Resources provided for quality assurance include teacher training, provision of textbooks and 
other learning materials and the setting up of District/tehsil resource centres. 
 

Table 16: Utilization during 2001-2002 & 2002-2003 in Pakpattan                 (Rs. in millions) 
 2001-2002 2002-2003  
Sector 
 

Allocation Released Utilization % 
utilized 

Allocation Released Utilization % 
utilized 
to date 

Elementary 
Education 

31.241 31.24 31.102 100 9.698 7.24 4.438 56 

ESR 
 

12.501 9.173 8.784 96 24.694 6.474 3.858 60 

Total District 
ADP 

394.634 302.123 288.405 95 213.704 156.158 117.781 75 

Source: District Government Pakpattan, March 2003 
 
The Khushaal Pakistan Program is part of the normal District Development Program since July 
2002. For 3 years from 1999-2002 the funds provided under KPP are given below. 
 

Table 17: District Pakpattan’s Share in KPP   (in Rs. million) 
 Punjab Pakpattan 
Allocation 4653.854 137.104 
Utilization 2976.158 120.676 
% Utilization 63.95 88.01 

   Source: District Government Pakpattan, March 2003 
 
Drought funds have been given to 15 districts in the Punjab, Pakpattan is not included in these. 
 
Districts are being asked to generate their own funds for development including education. The 
following table gives the expected income of District Pakpattan during 2002-2003. 
 

Table 18: District Pakpattan Funds 
A: District Fund (Govt) 

Category Rs. in millions 
Provincial Finance Commission Award-II 721.543 
Balance in District Account No. IV 65.626 
Expected for ESR 21.904 
Expected for President’s program 22.000 
Total 831.073 

B: District Fund (Local) 
Category Rs. in millions 
Total 20.029 

Source: District Pakpattan, EDO-Finance 
 
As the above data indicates, the district is not hopeful of generating any appreciable level of 
funding from local revenues. Less than 3% is expected from local taxes and fees. Its dependence 
on funding from government is clearly indicated. 
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Financial Power and Decision-making 
There is no significant change in the education budget since devolution except for what is an 
annual increase because of inflation. Thus the district is not getting more. On the other hand, the 
district is under pressure to continue programs/projects started under the ESR and President’s 
Program and with most of the schemes incomplete the federal government expects the district 
government to complete these schemes on their own. The ESR grant for the current year (2002-
2003) has not been received. As far as the district development budget is concerned it is not 
sufficient to cover any major scheme in the education sector.      
 
There has not been much change in the release of funds since devolution. There is no major 
delay in releasing payments. Regarding the timely disbursement of funds, the exact 
date/notification was not available, however, the EDO-E stated that funds were disbursed as soon 
as grants are received. No additional funds have been allocated for schools since devolution, in 
fact this year with the recommendation of district government and mutual consultation the DoE 
has surrendered some of its funds that had remained unutilized under the head of teachers 
salaries (due to some vacant posts the total amount allocated to salaries could not be utilized). 
These funds have been shifted to other development schemes of the district.  

 
On the utilization of the block grant received by the district, the procedure followed is that the 
EDO education makes proposals and identifies schemes which are submitted to the EDO 
Finance, who makes the budget by prioritizing schemes and sends it to the district assembly or 
the DDC which debates on the budget and approves it. It appears, however, that education has 
not emerged as a priority matter in Pakpattan district.  
 
At the school level, priorities are determined by the Head Teacher in consultation with other 
teachers. The Head Teacher is following the old hierarchal channel and submits his/her 
requirements to the DoE, which helps the DoE to indicate and pursue these schemes into annual 
development budget and get the approval of the district assembly.  It appears that meetings of 
district coordinating council are conducted on regular basis; however, data as to the exact 
number of meetings was not made available. 
 
It is, as yet, not possible to utilize school funds according to the priorities set because the funds 
are not as flexible as they should be to meet the genuine needs of the school. There are several 
cases where schools have utilized the funds in contravention of the set criteria and limitations. 
The DoE does not discourage them and instead encourages them to meet their actual needs. 
There is an immense pressure of audit objection on both teachers and DoE because the audit 
team does not allow schools to expend outside the budgetary guidelines. As the audit team does 
not belong to the Department of Education it has little understanding of what schools really need. 
No one wishes to confront the audit objection, which costs money, time and humiliation. There 
are about 1000 audit cases pending against the schools in district Pakpattan and sometimes a 
single case takes years to be resolved. The interesting aspect of audit cases is that the legal and 
administrative cost of a case is ten times higher than the actual amount that is being challenged 
by the auditors. In order to avoid such situations, teachers and DoE prefer to bear the brunt of the 
audit themselves. 
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There has been no problem in disbursing payments and salaries to teachers since devolution. 
Some delay may have occurred because of procedures. Last year the SMC grant was delayed 
because of the same reason. All the payments are made through cheques which are released by 
DDEOs, however the secondary schools gets their payments and salaries directly through banks. 
Both the DEO and EDO-E are the signing authorities. 
 
The rules are flexible for teachers and SMCs to open accounts of their choice including in the 
nearby post office. The SMC has to inform the concerned AEO about its intention, who in 
consultation with DDEO gives the requisite permission. There are a number of schools that have 
opened joint accounts in the post office. 
 
Since devolution, the District Coordinating Council is responsible for the nomination of the 
teachers. The DCC is headed by the Nazim and the DCO is the chairperson of the selection 
committee while EDO-E is a member of the committee. 
 

Table 19: Delegation of financial powers 
 Financial Authority 

DCO Principal Accounting Officer 
Nazim  Approving authority via the DCC 
EDO (F) Approves funds for ESR 

EDO (E) To spend/ purchase upto Rs 500 for stationary 
Upto 2,500 at a time can spend for any purpose  
Above 25,000 needs quotations & approval of DCO or Director 

DEO  Less than 10,000 without quotation 
For 10,000 need quotation 
Above 10,000 need tender 
 

Councillor Can question expenditures in DCC 

Head Teacher Drawing & Dispersing Officer (DDO) authority for High School 

SMC 
 

Minor repairs and maintenance 
Approves Faroogh-i-taleem funds 

 
The new structure of the education department has not been shared with the schools. Therefore, 
primary and middle schools are not aware of EDO-Es role especially in fiscal matters. The 
schools are mostly concerned with the DDEO who releases salaries to the schools and has the 
authority to block the salaries of their teachers if there are any complaints. He also allocates 
contingency grants according to school demand. 

 
The EDO-E is perceived as a disbursing authority as SMC grants are issued with his signature 
and he can out rule the DDEO for example on blocking salaries. He can recommend allocations 
for grants to schools, prioritizes allocations and in general has an advisory role vis a vis the 
DDEO. 
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The DEO Elementary has few powers relating to fiscal issues, the DEO Secondary deals with 
high schools and has the power to approve and forward his/her recommendations to the EDO-E. 
The DEO has to sign for recruitment and signs all bills if he does not do so the EDO-E cannot do 
so directly. Presently, s/he has become simply a signing authority. Most DEOs, except the DEO 
Secondary are presently holding additional charge and can be easily pressurized. 

 
Under the present interim arrangements, the DDEO has emerged as the stronger authority as 
under the rules his approval is needed. In reality in Pakpattan on the female side, the DEO and 
DDEO Elementary are additional charges and there is only one permanent DDEO. In this 
situation the clerical staff is creating problems for teachers. The teachers view this to be a 
deliberate policy to dispossess them. 
 
The only advantage seen in devolution by teachers is in the settlement of issues for which they 
previously had to go to divisional / provincial directorates, which can now be dealt with at the 
district level. 
 
The absence of clear guidelines on utilization of SMC grants, i.e. for learning and repair and 
maintenance especially on female side has created problems with audit which is conducted by 
persons who not being from the education department, do not understand what constitutes 
learning materials and raise objections.  
 
Financial Flows 
According to the Nazim’s office, the district governments have no funds for development 
including education. While private schools are being developed, government schools are being 
deprived. The quality of primary schools in particular is very poor.  
 
The clerical staff continues to maintain their hold on the school budgets. Teachers, male and 
female, are discouraged from making budgets in primary and middle schools, thus teachers, 
especially female teachers remain unaware of what their school budget is. In middle schools, 
contingencies/utilities are reimbursable which the schools find difficult to manage. 

 
Grants to School Councils were given late with the 2002 grant received in March/April 2003. 
Also there is pressure on the SC to purchase from specified contractors whereas it can get 
materials cheaper elsewhere. There is no change in payment of salaries which have always been 
given on the 15th of month. In some instances the flow of funds was faster before devolution. 
 
The system appears to have become more complicated, with more chances of corruption and 
mismanagement. The DEOs powers have been reduced and this has resulted in complications as 
the EDO is seen to be less approachable. With the induction of Nazims and councilors, political 
involvement has increased in fiscal matters. 
 
Community Participation 
Community participation via School Management Committees appears to be on the decline. 
While all schools reported having SMCs, in eight out of 20 schools they have become defunct. 
Girls’ middle schools reported having the highest number of non-functioning SMCs. 
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Quality EFA 
According to the district government it has taken a number of steps to improve the quality of 
education. It has appointed posted subject specialists against posts of headmasters and some 
adjustment through transfers of teachers has been carried out. The appointment of 425 contract 
teachers is viewed by the Department of Education as a stopgap arrangement to counter the ban 
on appointments. There are instances of contract teachers having devised ways of not performing 
their duties especially in rural areas by unofficially sub-contracting to a local family member. 
Fewer teachers are appointed against the sanctioned posts in the district, thus schools at all levels 
report shortages especially in girls’ middle and high schools. Shortages also exist in girls’ 
primary schools in rural areas and especially in Pakpattan tehsil which has low literacy levels. 
There is no evidence of rationalization of teachers posting with some schools having more 
teachers and fewer students while in others one teacher is teaching more than 70 children. 
Despite the larger number of teachers in municipal schools, the quality of education in these 
schools is poor. 
 
As the table below indicates, the number of teachers at the primary level has increased but the 
issue of teacher absenteeism is not being addressed. While enrolments have increased on paper, 
the presence of children in schools has declined. 
 

Table 20: Number of Teachers at Primary level and Primary Enrolment by Level of School 
Schools Total 

Schools 
Number of teachers Enrolment 
<2 2-3 4-5 6-8 9 &> <100 101-200 201-299 >300 

Primary  5 - 1 3 1 - 1 3 - 1 
Middle / 
Elementary  

10 - 2 5 - 3 0 4 4 2 

High  5 - 1 2 1 1 0 1 3 1 
Total 20 - 4 10 2 4 1 8 7 4 
 
Most of the schools reported receiving funds or a school grant from the provincial DoE during 
the last three years. The amount range from Rs.8000-18000 for boys primary schools, while the 
girls primary schools were unable to provide the data. No appreciable increase was apparent in 
the fund provided. Middle schools reported receiving funds ranging from Rs.15,000-80,000. The 
highest being reported by a girls middle school which was a one time grant under the World 
Bank under the Middle School project for a new building.  
 
Provision of books and learning materials does not appear to be a priority for the district. Only 
one boys’ high school reported getting a science kit. The establishment of tehsil resource centres  
at the district level has not happened in district Pakpattan. 
 

Table 21: Location, Community Participation, Quality Interventions by School Level 
 
Schools 

Total 
Schools 

Urban Rural Active 
SMC 

Bank 
Account 

Quality Interventions 
Infrastructure 
 

Furniture 
 

Learning 
Materials 

Primary  5 2 3 3 4 4 1 1 
Middle / 
Elementary  

10 2 8 5 10 9 3 6 

High  5 - 5 4 4 3 2 2 
Total 20 4 16 12 18 16 6 9 
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School based governance/decentralization 

- Changes in flow of funds 
- Changes in powers to utilize funds 
- Increase in funds for the school 

 
The participation of communities via their elected representatives has increased with all issues 
coming under discussion in the district assembly and in the District Coordinating Committee 
meetings. The role of SMCs is, however, negligible and under devolution there is a noticeable 
tendency for centralization of powers and decision making at the district level. An example of 
this is the ongoing debate on the purchasing powers of SMCs by the DCC, which is of the 
opinion that it would be cheaper to buy items in bulk and distributed to schools and that SMCs 
are not aware of such issues. This argument goes against the policy of inclusion of communities 
and SMCs into the management of schools and the concept of school based governance and 
decentralization. Although district governments are using the same argument previously used by 
the provincial governments when SMCs were formed, so far the Nazim has been able to ensure 
the authority of the SMC. 
 
There is some change in the flow of funds which are now also being provided for provision of 
furniture and other physical inputs. Recognition of the importance of learning materials is 
evident at the level of middle schools and is the result of specific projects. 
 
The district council debates every matter related to the schools. This opening up of the system 
has its positive and negative aspects. On the positive side is the pressure on the schools to show 
and provide receipts of items purchased for the schools from funds allocate to it. The negative 
trend is the attempt to reallocate decision making for purchase of school items from the SMCs by 
the District council. 
 
The district government is, however, not involving the community in school repairs and 
construction and is appointing its own contractors with the community’s role being limited to 
that of a mere observer. 
 

SMCs Composition 
Chairperson:  Head Teacher/Head Master 
Secretary:  One Senior Teacher/Second HT 
Co-signatory: One parent 
Members: 3 Parents 

     1 Lumberdar 
     1 Social worker 
     2 Retired Army Officers 

 
The school account is jointly operated by the Chairman and a co-signatory; however, the role of 
the latter is limited to signing the joint account after its approval by the SMC. For primary and 
middle schools, the SMC is the approving authority for the school budget which is given by the 
province – annual budget for learning and maintenance. It can also purchase materials in 
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collaboration with the Head Teacher (chairperson), supervise development work and check the 
stock register - almost like an internal audit. 
 
In high schools, the Head Teacher operates the accounts. The SMC is the approving authority 
only for the utilization of the Faroogh-i-taleem (FT) fund, while teachers utilize it. Teachers 
assist the HT in purchases and implementation. The high school teachers operate different funds 
e.g. union funds. High schools have committees comprising teachers dealing with financial 
matters. However, teachers play almost no role in making the school budget. Compared to 
primary and middle schools, in high schools the role of the SMC is advisory. Guidelines are 
given by the EDO-E for making expenditures and in their capacity as chairperson the Head 
Teacher tends to ignore the SMC especially since s/he is accountable for the audit of school 
funds.  

 
Despite not having powers at primary and middle school levels, it appears that teachers have 
utilized funds according to school needs while submitting vouchers to match the budget heads. 
This time round the initiative has been considered positive by the authorities, but it has the 
potential for blackmail. Also this action was taken only in boys’ schools. Teachers in girls’ 
schools have little information regarding funds and, in general, do not inform the school council. 
Where the cosignatory happens to be male, he has greater say in utilization. 
 
According to the rules, the budget is made by the Head Teacher and presented to the SMC for 
approval. The role and responsibilities of SMC include increasing student enrolment, checking 
teacher attendance, operating school fund, generating local resources, monitoring progress and 
participating in monthly meetings. The Chairperson and co-signatory also sign vouchers of 
purchase and maintain the stock register. An annual audit is carried out by the provincial 
government. In reality, of the 20 schools surveyed, in 16 schools the school management 
committee has no functional role except for some involvement in school finance. The SMC itself 
is not clear of its role and responsibilities. The last time SMCs were trained was in 1995, and no 
training has been given since the structure was changed in 2000. Thus only the co-signatory is 
involved to the extent of his/her specific role. The SMCs role is more evident in primary schools, 
and 50% schools report active participation by the community. The SMCs role declines as we 
move up the school hierarchy. The SMC has limited powers at all school levels regarding 
utilization of funds. Participation of SMCs has declined because of discouragement, lack of 
flexibility in utilizations and in determining school needs. Even for the Farogh-i-taleem fund the 
school councils have to follow the criteria laid down. 
 
The school building/structure continues to play an important role in determining the extent of 
community participation. Most primary schools are small and open to communities and their 
teachers are less qualified and less disparaging of the mostly illiterate parents. The middle and 
especially high schools have imposing buildings, exclusive environments and higher qualified 
teachers, a combination designed to discourage communities from contributing. There is also a 
difference in acceptance of community participation in urban and rural locations, with the latter 
being more inclusive.  
 
During 2002-2003, Rs.10.83million allocated in the district budget for M&R (Rs.5.821 million) 
and educational material of Primary/Middle schools (Rs.5.009 million). 
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Table 22: School Enrolment 

 Primary 
Schools 

Middle Schools High Schools  High Secondary 
Schools 

Girls 27,847 8,927 6,145 2,619 

Boys 44,058 14,842 37,020 2,477 

Total 71,905 23,769 43,165 5,096 

Source: District data, 2003 
 
In addition to the above children are also enrolled in : 
-Girls Community Model Schools: 2,804 
-Boys Maktab schools: 4,410 
 
Information on private school enrolment was not available. There are, however, a number of 
private schools as well as community schools set up by NGOs. 
 
The Census of Population 1998 provides the following information: 
 

Table 23: 5-9 Age Group 
 Total Attending Completed Never Attended 
Total  200,703 70,225 1,959 128,519 
Total females 104,121 43,874 1,114 59,133 
Rural females 83,666 20,103 696 62,867 
 

Table 24: 10-14 Age Group 
 Total Attending Completed Never Attended 
Total  164,134 70,224 11,631 82,279 
Total females 76,699 23,030 4,880 48,789 
Rural females 64,987 15,828 3,847 45,312 
 

Table 26: Number of Schools 
School level Total Female 
Primary 694       302 
Elementary 84 46  
High  62 13  
Community Model - 6 
Total schools 840 367 

Source: District data, 2003 
 
Literacy and Non-Formal Education 
In Pakpattan Rs.3.540 million was allocated for adult literacy during the financial year 2001-
2002. 124 adult literacy centres have completed the 7-month cycle and are no longer functional. 
The performance of women’s literacy centres is more effective as compared to that of males and 
most of the latter have been closed down. Presently, the number of non-formal centres is 
reported as being about 40 all of which are located in tehsil Arifwala. The transient nature of 
such centres makes it difficult to assess their impact. 
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EFA Budget 
It is quite evident from the above data that of the 5-9 age group children, more than half of the 
children are out of school. For rural girls the situation is much worse with three out of four girls 
not attending school. Of the 10-14 age group 50% have not gone to school and two-thirds of 
adolescent rural girls have never attended school. At the existing level of quality in government 
schools resources would need to be increased three to four times the present level and even more 
if the shortage of teachers is to be met. Moreover, population increases also need to be taken into 
consideration. The increasing demand for middle schools especially for girls will also require 
additional resources. 
 
IV.b.ii  Pishin District 
 

Area:  7.819 sq. km 
Population: 367,180 

Tehsils: Three 
Union Councils: 27 

 
High Deprivation District (SPDC 2001) 

Provincial Rank order – 3rd out of 26 (rural 3rd, urban 20th) 
 
Fiscal Issues 
District Pishin is dissatisfied with the formula adopted for the NFC Award. The reason for this is 
that Pishin district falls in the Pashtun belt where the 1998 Population Census was not conducted. 
Funds were allocated on the basis of the 1981 census data plus two percent giving a total 
population of 375,000 for the district. It is generally believed that the population is double this.  
 
The provincial formula for distribution of funds to districts is 50% allocation on the basis of area 
and 50% on population. In Pishin district this works out to approximately Rs.600,000 per union 
council which the latter felt was not sufficient for their needs. The District / Zila Council 
comprising union council Nazims of whom there are 27 wanted equal distribution, this delayed 
decisions on 2001-2002 budget till the month of May. Finally, the 2001-2002 allocation was 
distributed equally. For 2002-2003 the provincial formula is to be applied at the UC level. 
According to this all development funds are to be distributed in the ratio of 40% to districts, 25% 
to tehsils and 35% to union councils. According to one report, 27% of the total amount is 
retained by the Finance Department. 
 
Although the distribution of ESR funds is perceived as not being need-based, Pishin district has 
stated that it would like to support ongoing schemes and has asked the union councils to give 
their requirements, however, there appears to be a impasse as they are again demanding equal 
distribution of funds.  
 
The UC has the authority to approve schemes above Rs. 100,000; the tehsil above Rs.300,000; 
and the District has to approve schemes above Rs.500,000. The District Education Committee 
(DEC) apparently has no role in financial matters and is mainly concerned with overseeing 
construction and conducting teachers interviews. 
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The district’s capacity to generate local resources is very limited. Pishin Tehsil has few resources 
derived from local shops and property tax amounting to about Rs.1 million per annum, which 
stays with the tehsil. In recent years drought has further reduced the resource base of the district. 
 
Financial allocations 
The non-development budget has increased to about 5-10% of the total, and to precisely 10.73% 
this year (2002-03) as a result of increase in annual salaries and not because of devolution. 
However, the district is not getting more funds for education since devolution nor is there more 
timely release of fund, in fact more delays are taking place. Consequently schools are not getting 
any additional funds for schools. 

 
The District is receiving a block grant and making decisions and dividing funds into separate 
activities. However, the ESR is not seen as a block grant because each activity has been 
budgeted. 
 

Table 27: District Budget for Education  (in million Rs.) 

Fiscal Year Development Recurring 

2000-001 No record No record 

2001-2002 25.57 million 211,785,705 

2002-2003 10.43 million 234,500,000 
  

ESR Budget Allocation/ Utilization 
Fiscal Year 2001-2002 
The first instalment of ESR of 9.6million was received on February 28, 2002. Of this 84.4% 
was utilized. (See Annex 1) 
Fiscal Year 2002-2003 
The funds for ESR have not been allocated for this fiscal year.  Instead the district has spent 
6.832 million, which has now become a liability for them.  

 
Table 28: ESR Budget Allocation/ Utilization in Pishin                    (Rs. in millions) 

ESR Areas Balochistan Pishin 
Introduction of Technical Stream in Secondary Schools 79.12 4,586,000 
Revamping of Science Education at Secondary Level 8.7 693,000 
Adult Literacy 17.59 nil 
Establishment of EFA Units 1.319 29,954 
ECE 1.23 nil 
Rehabilitation of facilities in existing Primary Schools 24.62 989,151 
Quality Assurance 21.98 nil 
 
ESR funds have been spent mostly on building and construction under four heads (i)science 
(ii)repairs (iii)primary schools construction (iv)technical stream. 
 
Under the President’s Program funds have been given for rehabilitation of schools (Rs.131.895 
million for the entire province) and for establishment of 4600 PTSMCs in the province 
(Rs.43.965 million for the province). The data for district Pishin is not available. 
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Under SAP funds for elementary education only one installment has been given so far of Rs.4.81 
million for 15 schemes. Other funding sources and amounts are given in the table below. 
 

Table 29: Education Programs Allocations/Utilization in Pishin     (Rs. in millions) 

Program  2000-2001 2001-2002 2002-2003 

Governor’s Package  4.26  

SAP  4.81  

ESR  9.6  

KPP (education) 4.42 10.43 
Note: District is not receiving any funds from federal government  
Schools are not receiving any funds from provincial government  

 
No drought funds18 have been provided to District Pishin neither has the district been targeted 
under the Tawana Pakistan Program19. 
 
There is extreme shortage of expertise in the district; no accountant or auditor is attached to the 
EDO-E. The transfer of the EDO Finance during the time when the data was being collected has 
resulted in gaps in information. 
 
Financial Power and Decision-making 
Pishin district has been subjected to high government functionary turnover especially with the 
transfer of the DCO and EDO-F within the period of two months when the study was being 
conducted. This has made it difficult to find the relevant persons for obtaining information. 
However, it appears that before devolution the Director Schools used to authorize the District 
Officer to spend funds. Since devolution, funds come to district Account IV and the DCO 
approves schemes on technical basis. The District Council is meant to pass the schemes, since 
they are not doing so, the Nazim has been authorizing them without the consent of the district 
council. This has resulted in a no confidence vote against the Nazim. 
 
The District Council has the authority to bring about changes in the designation of finances 
under different heads, for example, development, non-development, recurring and non-salary 
development, but since no session of the council has been held to discuss the budget this aspect 
cannot be evaluated. In addition the ESR funds were already planned in detail, therefore there is 
no room for flexibility in this type of fund.  
 
Another aspect indicative of devolution is the flexibility within budgets for allocation of posts or 
transfer/surrender of existing posts to meet the need without creating new posts. At the district 
the case is that although technically the authority to transfer/ re-appropriate posts exists within 
the district (with the approval of the district assembly), in practice it is not so.20 The situation is 
the same regarding creating of new posts for teachers and administrators. 

 
18 DERA program for selected districts of the country. 
19 This school nutrition program has been initiated by the Ministry of Women Development in selected districts 
throughout the country for a period of three years linking increasing enrolments with health improvement of girls. 
20 Information provided by the DCO. 
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With all funds such as ESR, KPP, PP, SAP going into one account, i.e. Account IV at district 
level proper accounting and book keeping is essential to maintain transparency and 
accountability. The EDO Finance is the only person who is qualified and able to deal with all 
financial matters, but he has no staff to manage the extra burden of work that has become his 
responsibility. 
 
The DCO is supposed to act as the principal accounting officer and is expected to delegate 
financial authority to EDO to make expenditures and maintain books; instead the DCO is making 
expenditures. The EDO (E) claims that he has no financial authority despite there being a 
notification specifying his powers (see Table 7). 
 
Identification of schools for construction and rehabilitation is still being done at the provincial 
level. Once selection is made, districts are informed and the Nazim is given the responsibility for 
ensuring that the work goes ahead. 
 
Instead of the District Coordinating Council there is a District Development Working Group 
(DDWG) which meets on the 5th of every month. There is no monitoring of its performance. 
Presently a simple majority is required for validation of any action providing the members with 
an opportunity not to participate. 
 

Table 30: Delegation of financial powers 
 Financial Authority 

DCO Principal Accounting Officer 
Nazim  As the chairperson of the DDC can question all expenditures 
EDO (F) Approves funds for ESR 

EDO (E) To spend/ purchase upto Rs 500 for stationary 
Upto 25,000 at a time can spend for any purpose  
Above 25,000 need approval of DCO or Director 

DEO 21 Less than 10,000 without quotation 
For 10,000 need quotation 
Above 10,000 need tender 

Councilors Can question expenditures in DCC 

Head Teacher Drawing & Dispersing Officer (DDO) authority for High School 

PTSMC No banks in most communities.  

 
In most cases information regarding school budgets is not available for two reasons, either, 
because the head teachers are newly appointed and do not have the information, or there is a lack 
of proper record keeping. Within district Pishin the scenario is rapidly changing, no development 
plan for the district has been made as yet and it is difficult to make projections. 

 
21 According to the DOE (M) they have no authority to enhance or decrease, therefore they have not delegated 
authority to the school.  
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Financial flows 
According to the Bureau of Curriculum it has strengthened 5000 PTSMCs and opened 123 TRCs 
at the district level. Previously the BoC staff would go to district and release funds for training 
there. Now funds are sent in the name of the EDO (E) by letter, and these go into Account 419. 
The unutilized funds are sent back to BoC. This has created greater involvement at the district 
level, and the demand for trainings from them has increased.22  
 
While the EDO (E) and DEOs say that teachers are getting their salaries, pensions and other 
payments without any problems after devolution particularly since accounts have been made for 
teachers, the school surveys have shown that this is not the case. 
 
Community Participation 
In the entire district, 50 schools have PTSMCs that were created under the community support 
process for establishing schools and for operationalizing dysfunctional schools. However, no 
funds have been channeled to them. 
 
Since elected councilors are now members of the PTSMCs they are beginning to show some 
interest in the functioning of the schools. One issue on which they are active is the lack of 
teachers. However, women councilors are less active and hesitant in coming into the public 
domain. 
 
The role of Citizen Community Boards has yet to emerge as a viable entity and so far few have 
been formed.23 The prime reason for this appears to be capacity of communities to commit their 
time and resources. The stipulation that CCBs have to provide 20% matching funds to qualify for 
funds at the community level is proving to be a major deterrence in their registration. 
 
Quality EFA 
The District Government is still not being able to focus on the quality components of education. 
Major issues relate to acute shortage of teachers for mathematics, science and English. No 
adjustment of teachers has taken place and with responsibility for creating posts resting with the 
province, the districts are unable to take any action. Similarly the schools reported shortages and 
despite their repeated requests to the district government no action has taken place. Nevertheless, 
as the table below indicates the situation is somewhat better with three out of five primary 
schools reporting three teachers each.  
 

Table 31: Number of Teachers at Primary level and Primary Enrolment by Level of School 
Schools Total 

Schools 
Number of teachers Enrolment 
<2 2-3 4-5 6-8 >9 <100 101-200 201-300 >301 

Primary  5 1 3 1 - - 2 2 - - 
Middle / 
Elementary  

10 - 1 2 5 1 2 6 1 - 

High  5 - 1 - 1 3 2 - 2 1 
Total 20 1 5 3 6 4 6 8 3 1 
 

 
22 This was reported by the Director Bureau of Curriculum, Quetta. 
23 Some districts in Punjab recently report the forming of CCBs. 
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The number of teachers teaching primary classes and the enrolment of children in 
Middle/Elementary schools is also much higher. Teacher absenteeism continues to be a major 
deterrence in efforts to improve the quality of education. 
 
The provision of schoolbooks and learning materials has been implemented through an NGO as 
part of a provincial project for improving the quality of education.24 It does not appear to have 
any specific connection with fiscal devolution as the selection of schools is conducted at the 
provincial level, however, the DOC and the Nazim are taking interest in the project. 
 
All teacher training in Balochistan falls under the Bureau of Curriculum (BoC) with PITE as the 
main institution responsible for the actual conduct of the trainings. District governments do not 
see a role for themselves in this setup. Consequently no funds are allocated to teacher training by 
the district government.  
 
The construction of laboratories for computers in high schools is at a standstill awaiting the next 
installment of ESR funds. This raises the issue of continuation/completion of on-going schemes 
and determining responsibilities. Under the revamping of science education program, 
construction of laboratories has proceeded, however, the issue of science teachers especially in 
girls schools is not being addressed. 
 
The district government does not perceive the initiation of innovative programs such as the Early 
Childhood Education program started with the regularlization of Katchi class as having any 
connection with devolution as the national curriculum has been prepared by an NGO and all 
trainings are conducted them in collaboration with the provincial Bureau of Curriculum. 
 
Only partial funds earmarked for district EFA Unit to the amount of Rs.200,000 have been 
received by the district. The EFA Focal person is not clear of his role and responsibilities. 
 

Table 32: Location, Community Participation, Quality Interventions by School Level 
 
Schools 

Total 
Schools 

Urban Rural Active 
SMC 

Bank 
Account 

Quality Interventions 
Infrastructure 
 

Furniture 
 

Learning 
materials 

Primary  5 - 5 4 1 3 0 0 
Middle / 
Elementary  

10 - 10 6 6 7 6 4 

High  5 2 3 1 1 0 4 1 
Total 20 2 18 11 8 10 10 5 
 
School based governance/decentralization 

- Changes in flow of funds 
- Changes in powers to utilize funds 
- Increase in funds for schools 

 

 
24 Increasing Primary Schools Participation of Girls Project (IPSPG) was funded by AUS-AID and managed by 
UNICEF. It is being implemented in selected schools in the province by the SCSPEB. The project ended in March 
2003. 
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Who sets the priority for a school is central to school based decentralization. Ideally it should be 
the head teacher in consultation with other teachers and the community. It appears however, that 
even after devolution, school priorities are still decided at the provincial level with a district 
committee set up for utilizing schools funds. In the majority of cases funds provided are 
insufficient to meet the priorities. Contractors appointed at the district level carry out all 
construction and repair and the schools are unaware of the source and amount of funding. Project 
funding by external donors is providing both infrastructure and quality inputs in the form of 
books and learning materials to selected number of schools with delivery being undertaken by 
the lead NGO of the province/district. Where schools have received some benefit during the last 
two years they relate it to devolution. 
 
More than 50% of the schools in the sample reported having Parent Teacher School Management 
Committees. In primary schools, initially VEC/WVECs were formed in 2000 or even earlier and 
these have been converted into PTSMCs formed in 2002. Members of these committees are 
mostly males even in girls schools, and are more active. But schools do not have bank accounts 
mostly because banks have no branches in rural areas. The PTSMCs role is to monitor the 
schools. Schools have been visited by army, other inspectors, by the councilors and nazims 
subsequently the attendance of teachers has improved.  
 
The middle schools for boys either have no PTSMCs or they are dormant. Funds for school 
construction and repairs are given to a contractor at the district level and not to the schools or the 
committees. The girls’ middle schools have either a PTSMC or a WVEC. Only one school 
reported having active participation of the male members in operating school funds. This school 
has also been able to access funding from the Nazim and the union council. Five out of the six 
boys middle schools in the sample reported having bank accounts. 
 
High schools have no PTSMCs and the Head Teachers have complete control over funds. The 
HT usually forms a committee of teachers for utilization of school funds. In general the 
Education Department is seen as being uncooperative with the clerical staff creating problems 
for teachers by demanding money for releasing their salaries and other work. There is no 
evidence of decentralization at the school level.  
 

SMCs Composition 
Chairman:  Head Teacher 
Secretary: Second Teacher 
Members: Notables of the area,(3) (1 co-signatory) 

Parents (3) 
Retired Army/Civil personnel (1) 

(Size of the SMC ranges from 4 to7 members) 
 

Table 33: School Enrolment 
 Primary Elementary Middle only High Schools with 

Elementary sections 
High Schools with 
Middle section  

Girls 12,036 1,207 386 3,489 342 
Boys 22,147 4,352 1,297 1,316 1,057 
Total 34,183 5,559 1,683 4,805 1,417 

Source: District data, 2003 
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The Census of Population 1998 provides the following information: 
 

Table 34: 5-9 Age Group 
 Total Attending Completed Never Attended 
Total  68,489 21,957 327 46,205 
Total females 29,787 5,952 165 23,670 
Rural females 27,976 5,510 158 22,308 
 

Table 35: 10-14 Age Group 
 Total Attending Completed Never Attended 
Total 53,196 20,095 1,049 32,052 
Total females 21,464 4,188 565 16,711 
Rural females 19,979 3,686 524 15,769 
 

Table 36: Number of Schools 
School level Total Female 
Primary 635 144 
Elementary 62 18 
High  30 5 
Private schools 9 Na 

 
Literacy and Non-Formal Education 
Pishin District has 30 NFBE centres for adults, 20 for women and 10 for men that operated for 
six months - the duration of one course- during 2001-2002. Presently this programme has been 
discontinued but it expected to start again. The district has recently been selected by the National 
Commission for Human Development (NCHD) for launching a literacy programme. 
 
EFA Budget 
On the basis of the above data it would be possible to suggest that at least 3-5 times more 
resources are required for attaining the EFA goals equity and universal primary / elementary 
education at the population levels of 1998 and existing level of quality. If one takes into 
consideration the fact that population of school going age children has increased over the last 
five years and will continue to increase for some time to come, that more educational facilities 
are required in remote and difficult areas and that primary schools have to be upgraded to middle 
level which in addition to other inputs will require teachers with higher qualifications and more 
female teachers, the quantum of resources required can safely be put at ten times the present 
level. 
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V. Achievements and Shortcomings 
 
It is evident that it is too soon to assess the achievements of devolution in general and of fiscal 
devolution in particular. Some preliminary successes relate to less cumbersome procedures for 
approval of small schemes which it is now possible to carry out at the district level. There is also 
decentralized delivery of basic services. There are more cases of issues and problems pertaining 
to Head Teachers and teachers being resolved at the district level. 
 
Some improvement in the accountability of government functionaries is evident since the 
questioning of expenditures in the District Council meetings where education officials have to 
provide proof of their expenditures and items purchased to the district council. An example is the 
reluctance of the EDO Education endorsing inflated and fictitious travel allowance bills 
submitted by head teachers, learning coordinators and others both in Pishin and Pakpattan 
districts. There is also some progress in better teacher attendance as monitoring and inspection 
teams comprised of both civil and military functionaries are visiting schools. 
 
More involvement of citizens in planning, decision making and monitoring through their 
elected representatives at the three tiers of local government is beginning to open up the system 
which before devolution was considered to be the sole purview of the education government. 
Public awareness about their right to education has increased and all actions are questioned in the 
District Council meetings. 
 
There is potential to build on these small achievements and it is imperative that efforts are 
made to consolidate the progress made so far. 
 
Shortcomings 
Several problems in relation to fiscal devolution have arisen from an imprecise fiscal transfer 
framework and mechanisms and the unclear delegation of financial powers and rules of business 
between the province and the district as well as among different functionaries at the district level. 
With multiple reporting lines, individuals are afraid to take decisions especially when it comes to 
allocating resources among schools and at different educational levels. Since there are no criteria 
or guidelines for allocating funds at the school level arbitrary decision-making leads to 
complaints against the EDO-E to the DCO and undermines the authority of the former. The 
Nazim is also quick to take up such issues which does not result in a harmonious working 
relationship. Additionally, the shortage of funds makes it difficult to provide a rationale for 
decision-making. 
 
Negotiating for resources for education from a one-line budget is new for district governments 
and even more challenging for a Department of Education used to provincial patronage and 
direction. The proactive role required of district functionaries to compete for funds and to have 
ready schemes for attracting resources in an environment where education may be getting a great 
deal of verbal attention but at the end of the day it is construction of roads and provision of 
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electricity which are the vote catchers. The moving out of funds from the education sector if 
unutilized at the district level is also a matter of concern. 
 

Table 37: Fiscal Devolution in Education 
S. 
No. 

Pre-devolution Post-devolution Positive Impact Emerging Issues 

1. One account for 
districts Account No. 
.I which was lapsable 
i.e. funds had to be 
utilized by the end of 
the fiscal year 

A non-lapsable 
Account No. IV 
opened at the District 
level for utilization 
by the district  

-Utilization of funds 
facilitated 
-Districts can work 
according to their own 
schedule & priorities 
-Despite late release 
from federal or 
provincial government 
funds remain with the 
district 

-EDO Finance office 
understaffed and lacks 
professional staff/ 
training to develop 
budgets, prioritize 
allocation of resources 
and prioritize schemes  
-Capacity building of 
officers and staff of the 
District Account 
Office for SOEs 

2. The DC and DEO 
were provincial 
government servants 
and answerable to the 
provincial secretariat 

The DCO, EDO-E 
and EDO-L are still 
provincial 
government servants. 
The EDOs report to 
the DCO and are 
answerable to him, 
the DCC and elected 
representative 

As the principal 
accounting officer the 
DCO is the authority 
for all district funds and 
is answerable to the 
DCC and the Nazim 
making the system 
more transparent and 
accountable. 

-Multiple reporting 
lines 
-Delay in approval of 
schemes by DCC 
because of internal 
disagreements  
-Role and authority of 
SMCs is questioned 

3. Authority for all 
inter-district postings 
& transfers at the 
provincial level. Intra 
district postings and 
transfers for BPS 1-
16. 

Authority for intra 
district devolved to 
districts for BPS 1-20 
except for posts 
under S&GD i.e. 
DCO, EDO, DEO. 
District can surrender 
DEO post. 

District government can 
rationalize postings 
according to availability 
of post and need. 

Power sharing between 
administrative, 
political and local 
government  

4. Issues relating to 
teachers required 
their resolution at the 
divisional/ provincial 
level 

For grades 1-17 
devolved to districts 

Problems of teachers 
resolved at the district 
level i.e. closer to home 

none 

5. Direct sector / 
scheme based 
allocations from the 
province  

One-line budget to 
districts 

Flexibility to prioritize -Social sectors have to 
negotiate for funds and 
EDOs lack experience 
in this area 
-Balancing equity 
issues regarding 
gender and poverty 

6. Tehsil and 
Municipal/town 
Corporations 
supported schools 

All schools under 
district government 

Differentiation among 
schools removed 

District governments 
still to provide funding 
including SMC grant 
for these schools 

7. Schemes upto Rs.1.5 
million could be 
approved by DC 

Schemes upto Rs.20 
million can be 
approved by district 
govt. 

Districts able to define 
priorities i.e. site 
selection 

Capacity building of 
district governments to 
make large schemes 
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The weakest link in the fiscal chain is the Citizen Community Boards. The issue of earmarking 
funds for CCBs at the district level is still to be resolved although they qualify for ADP funds. 
With CCBs expected to provide 20% matching funds there has been little progress in their 
registration. Although SMCs and PTSMCs do not compare with CCBs as they are limited to a 
specific facility, they too do not possess the required resources to function effectively. The 
confusion as to their respective roles has resulted in inaction on the part of communities. 
 
The role of tehsils, municipalities and union councils has not been clarified with regard to 
education. Given that the quality of schools under the municipal authorities has been poor as 
reflected in the low enrolment in these schools the decision to transfer these to the district 
government without adequate resources will not necessarily result in any improvement. 
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VI. Recommendations and Conclusions 
 
Major gaps regarding equity, gender imbalances and inadequate financing in the 
fiscal devolution plan, its strategy and aims for continuity relevance, sustainability 
and efficiency for quality EFA/elementary education can be addressed at two 
levels. One, as specific areas for intervention and two what is more challenging, 
are systemic issues requiring fundamental policy reform agendas. 
 
Structural/systemic challenges 
1 The effectiveness of any policy change can only be judged within the context of the 
interconnectedness of political, administrative, socio-cultural and fiscal issues. More specifically, 
the NFC awards at the national and provincial levels continue to be contested particularly in 
Balochistan. Within the provincial context, allocations to districts have also been challenged. 
Existence of tribal, feudal and kinship structures, have been identified as a major hurdle in the 
effective implementation of devolution by provincial and district governments. Sharing of power 
between the administrative and elected representatives is identified as another challenge. 
Increase in district functionaries has amplified political interference in appointments, posting, 
and transfers. These issues need to be addressed in consultations with all stakeholders including 
the MNAs and MPAs as the later also represent constituencies and are recipients of development 
funds. It is suggested that a system of pooling together resources at the district level should be 
initiated.  At the same time some formula or procedure needs to be developed for the more 
underdeveloped districts to access greater financial resources. Specific policies are required for 
addressing patriarchal structures hindering progress in women’s literacy and girls’ education. 
 

2 Quality issues in education between the provinces and districts need resolution. There 
are, for example, a number of areas in addition to teacher training and curriculum development 
such as the upgradation of schools, which are still approved by the provincial government. 
Unless district governments recognize that quality education goes beyond repair and 
maintenance, they will not allocate resources to teacher training, provision of learning materials 
and ensuring that subject specialists are provided to schools especially girls schools. 
 

3 One of the key findings is that many school heads particularly females are fearful to use 
government funds for fear of auditing. Often funds keep sitting there for months on end, 
specially in cases when there is an interim head (temporary posts). It has been suggested by 
district officials and head teachers that the audit of School Management Committee funds should 
be conducted by persons familiar with education related budget heads and items to avoid audit 
objections. Additionally, rules and regulations for utilization of funds at school level should be 
reviewed and made flexible to avoid audit objections.  
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4 Our findings from district visits in the province of Punjab and Balochistan suggest that 
capacity building to enable implementation of the fiscal devolution plan is required at two levels: 
a) institutional capacity building, and b) training programmes for human resource development 
(for district education officers, parents, SMC members, local NGOs etc.). Furthermore, capacity 
building is required to understand: a) fiscal policy and its application with the local context, b) 
citizen participation, c) school-based management, d) district-based educational planning, e) 
financial management, f) and Use of District Education Management Information Systems for 
preparing district plans and budgets.  
 

5 The linkage of roles/responsibilities with authority is essential for implementation. For 
example, the EFA focal person is presently the least informed person as to his/her position. 
Modalities for functioning, together with clearer guidelines are required for coordinated 
teamwork between the EDO-E and the EFA focal person. 
 

6 The system is unable to cope with the demand for education resulting from greater 
awareness of the importance and need for education. In Punjab private schooling even in rural 
areas is on the rise while there is a decline in enrolments in rural government schools especially 
in boys primary schools. Balochistan is also experiencing declining school enrolments in rural 
areas, while in urban areas schools are congested and overcrowded with students receiving poor 
quality education. Policies and strategies for identifying needs, allocating resources, creating 
systems and synergies are needed to address these trends. 
 

7 School Management Committees lack legality and sufficient financial authority to 
function as effect instruments of local participation. Their major role remains one of random 
provision of books to needy students, monitoring and supervision of repairs/construction. There 
is no evidence of SMCs providing substitute teachers or providing other quality related inputs. 
Recommendations of provincial and federal level technical group meetings conducted during 
2001 by the MoE and MSU in collaboration with NRB and sponsored by DFID should be 
incorporated. SMC/PTSMCs representation on CCBs should become mandatory. 
 
Fiscal Challenges 
8 As district governments acquire greater authority they will be in a position to access 
resources not only from the federal and provincial government but from international donors and 
development partners. In addition to these access to TMA funds and Octroi /Zila taxes is another 
possibility, at the district level. However, with Districts Governments assuming greater 
responsibility for development activities, the share of the federal and provincial governments in 
the revenue pool will have to be rationalized. Additionally, resource poor districts will require 
special funds. To achieve EFA goals, extra resources will also be needed for districts with low 
literacy, poor primary/elementary enrollment and high gender disparities. District governments 
require monitoring guidelines for allocating resources based on principles of equity including 
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gender equity and resource base constraints of sub-district levels including urban and rural 
variations. 
 

9 Between 80-90% of the budget is committed expenditure on salaries leaving little for 
development and quality components. In addition, programmes and projects target selected 
schools and districts, raising serious equity issues. It is essential to develop a system for ensuring 
that all schools and communities are provided equal opportunities for improving the quality of 
education and for achieving the EFA goals. Conditional grants based on partnerships between 
provinces and districts is likely to emerge as a key strategy.25 
 

10 A tension that emerges from the findings is that often there is lack of coordination 
between implementation of federal ESR programme, and budget sources available at district and 
provincial levels. While it was expected that additional funds would be provided for ESR 
activities at district levels, in fact, this did not happen. International funding to complete these 
schemes is one option, another recommendation is enabling district education officers to 
coordinate district agendas with ESR priorities. This will require skills in negotiation and 
district-based educational planning.  
 

11 The findings show that lessons from previous studies and evaluations are not being 
incorporated into financial aspects of the education policy reform. It is recommended that 
SMCs/PTSMCs be entrusted with managing finances for construction of school rooms which 
they can do at one-third the cost charged by contractors. 
 

12 While school based governance lies outside the scope of the LGO framework and the 
general perception of fiscal devolution, the success of decentralization depends on flexible and 
needs based school grants essential for addressing school priorities and quality education. The 
primary sections of high schools should also qualify for grants.  
 

13 The teacher is central to the attainment of EFA goals. The ban on recruitment of teachers 
has been met by appointing contract teachers. Given that the number of teachers on paper has 
risen in recent years without much improvement in teacher presence in the school, this 
intervention should be monitored closely. 
 
Increasing Community Participation 
14 Our findings at the district level indicate that actions are required for ensuring community 
participation. These can include:  a) building the capacity of the smallest unit, that is, the union 
council or PTSMC level, enabling them to work as a pressure group essential for the success of 
decentralization; b) training of politicians and elected representatives to reduce biases against 

 
25 The Punjab government is in the process of developing terms of partnership with districts. 
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devolution; c) increasing the voting strength in the district council to two-thirds instead of the 
simple majority currently in vogue; d) representatives of NGOs with track record of working in 
education be made members of District Education Committees and the EFA forum at the district 
level. 
 
School Improvement 
15 The authority of the Head Teacher needs to be enhanced with increased flexibility in 
utilizing the school grant. At the same time a system of monitoring by the community needs to 
be strengthened. 
 

16 Union Councils grants to schools should include share for education on the basis of total 
school coverage in the UC to avoid any kind of bias. Grants should also be given for textbooks 
and notebooks in addition to the grant for learning materials. 
 

17 School budgets must include specific allocations for improving the teaching-learning 
environment beyond repair and construction. 
 
 

Areas/actions proposed for immediate attention 
• Increased and timely availability of financial resources 
• Increasing the share of the development budget 
• Provision of teachers especially in mathematics, science, English, computers 
• Provision of school textbooks at the start of the school year 
• Provision of classroom teaching/learning books and materials 
• Ensuring participation of civil society and making it mandatory for government to 

involve experienced and reputable NGOs, while at the same time ensuring that newly 
created NGOs by Nazims, MNAs/MPAs do not divert resources 

• Strengthening the role of the PTSMCs/SCs by increasing their decision making powers 
• Information regarding devolution/decentralization and roles of EDO and other officials of 

the district education department (DED) needs to be communicated to each and every 
school. 

• Clarification of roles and responsibilities of EDO-E and DEO 
• Training of school head/teachers in making school budgets, account keeping, etc. 
• Minimizing the role of the clerical staff 
• Decentralization of quality assurance components, including teacher training 
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Annex - I 
Terms of Reference 
 
The Ministry of Education in collaboration with UNESCO commissioned a policy 
implementation study to provide empirical evidence on the extent to which current financial 
arrangements at district levels enable elementary school-based governance for improved delivery 
of educational services, and thereby, create an enabling environment for learning. The study aims 
to address two key questions: 
 
1. Under fiscal devolution, to what extent have resources and decision-making authority to 

utilize these resources been devolved to school-based governance?  
 
2. What is the effectiveness of fiscal devolution on Quality Education for All (EFA)? 
 
It was suggested that two districts from two provinces be selected as a case study to:  
 

1) Review Pre-Devolution arrangements and identify bottlenecks; 
2) Review the progress made and level of attainment of fiscal devolution strategy: 

objectives and effectiveness, and any bottlenecks in relation to the development 
programme for the sector relating to financial allocation for elementary education, (i.e. 
disbursements versus budgetary allocation). Assess to what extent the implementation 
process conformed to the original design objectives; 

3) Review the fiscal devolution plan and strategy, aims for continuity, relevance, 
sustainability and efficiency in addressing challenges in quality EFA/ elementary 
education including primary & middle sections of secondary schools; 

4) Assess the extent to which fiscal devolution has influenced the community attitude 
towards financing of education for their children; 

5) Assess the impact of the devolution plan on the efficiency and effectiveness of the school 
with reference to financial competence at district / tehsil/ sub-tehsil and school levels; 

6) Assess how fiscal devolution has helped to improve the teaching and learning 
environment, and general management and administration of participating schools; 

7) Examine other achievements of fiscal devolution at school and district levels. 
8) Assess the financial resources required in a district to achieve the EFA goals & targets 

(2002-2015)  
 
It is possible that the research design and methodology developed for this study may provide a 
basis for subsequent work in the four provinces and other areas.  
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Annex - II 
Balochistan Province : ESR & President Programme (2001-02) 
 

S. No Name of scheme ESR President’s 
Programme 

1st Installment 
16.03.2002 

2nd Installment 
13.06.2002 

To 
Directorate 

To 
Districts 

1 Education For 
All (EFA)       

 

 

A. Rehabilitation 
of Primary/ 
Elementary 
School 

24.62 131.895 108.43 48.085 0.714 155.792 

 B. Early Child 
Education 1.23  0.61 0.62 1.23  

 C. EFA Unit 1.319  0.66 0.659 0.66 0.659 

2 

Technical & 
Science And 
Secondary 
Education 

      

 A. Metric 
Technical Stream 79.12  39.56 39.56 1.978 77.142 

 B. Revamping of 
Science Education  8.7  4.35 4.35  8.7 

3 Literacy 
Campaign       

 A. Adult Literacy 17.59  8.795 8.795 17.59  

4 Teachers 
Education   

     

 
A. Quality 
Assurance (390 
PTSMC’s) 

21.98  
 10.99 10.99 21.98  

 
B. PEACE 
(Funds not 
Allocated) 

  
     

 

C. Establishment 
of 4600 PTSMC’s 
(Capacity 
Building) 

 43.965 
 32.0984 11.8666 43.965  

 TOTAL 154.559 175.86 205.4934 124.9259 88.117 242.293 
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Annex - III   
List of People Met  
 
Islamabad 
Ms. Faryal Khan, UNESCO Paris 
Mr. T.M Qureishi, Ministry of Education Islamabad 
Mr. Said Ghulam, Ministry of Education Islamabad 
Mr. Najmuddin Mangrio, Ministry of Education Islamabad 
Mr. Habib, Ministry of Education Islamabad 
 
Punjab -Lahore 

i. Mr. Sohail Reza Syed, Planning & Development (Education) 
ii. Mr. Mohsin Ata, Deputy Secretary (Budget) 

iii. Mr. Rauf Khan, Additional Secretary Planning 
iv. Dr. Arshad, Literacyj & Non-Formal Education 
v. Mr. Abid Saeed, EFA Focal Person  

Pakpattan District 
i. Mr. Akbar Aleem Shamim, DCO 

ii. Mr. Dhawra (D.DCO) 
iii. Chaudhry Maqbool Ahmad, D.O. (C) 
iv. Mr. Zafar-ul-Mohsin Pirzada, EDO Education 
v. Mr. Zahoor-ul-Haq, EDO Literacy 

vi. Mr. Muhammad Musadiq Wattoo, EDO Finance & Planning 
vii. Mirza M. Hanif, DEO Secondary Education 

viii. Mr. Anwar Chaudhry, DDEO (Retired) 
ix. Chaudhry Rehmat Ali, Principal Secretary to Nazim 

 
Head teachers, teachers, parents, SMC members in 20 communities 
 
Balochistan - Quetta 

i. Mr. Munir Ahmad Badini, Secretary Education 
ii. Mr. Mohammad Ali Changezi, Secretary LG&RD 

iii. Prof. Sajjad Akhtar, EFA Focal Person/USAID Focal Person 
iv. Mr. Mohiyyddin Marri, Chief Economist P&D and National Project Director for UNDP 

Project Support to Devolution 
v. Mr. Irfanullah, Director Directorate of Literacy & Non-formal Education 

vi. Ms. Sultana Baloch, Director BoC 
vii. Mr. Nasir Bakhtiari, Accountant BoC 

viii. Mr. Farooq Akbar, Director PITE 
 
Pishin District  

i. Dr. Gohar Ejaz, Nazim 
ii. Syed Wai Jan Agha, District Naib Nazim 

iii. Mr. Ajaz Ahmad Jaffar, DCO (transferred in end March) 
iv. Mr. Naseebullah, DCO 
v. Mr. Khalid Javed, EDO Education  
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vi. Syed Abdul Kalim, District EFA Focal Person 
vii. Mr. Usman Anwar, EDO Planning & Finance 

viii. Ms. Bushra Malik, DEO (F) 
ix. DEO (M) 
x. Ms. Ghazala Rahman, ADEO Pishin 

xi. Mr. Noor Muhammad, Computer Assistant DOE (F) 
xii. Mohammad Qasim Khajjah, DO (C&W) 

xiii. Mr. Israr Panezai, SSO SCSPEB 
xiv. Ms. Ayesha, SSO SCSPEB 
xv. Mr. Agha Jan, Principal, Boys Model School Pishin 
 
Head teachers, teachers, parents, PTSMC members in 20 communities 
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Annex - IV   
List of Schools Surveyed 
 
District Pakpattan 

1. Government Boys Primary School, Jeewanshah, Tehsil Arifwala 
2. Government Boys Primary School, 67/D Rakhianwala, Tehsil Pakpattan 
3. Government Boys Primary School, Kirparam, Tehsil Pakpattan 
4. Government MC Girls Primary School, UC# 37, Tehsil Arifwala 
5. Government Girls Primary School, Basti Aslam Noee, Tehsil Pakpattan 
6. Government Boys Middle School, Fareed Kot, Tehsil Pakpattan 
7. Government Boys Middle School, L62/SP, Tehsil Pakpattan 
8. Government Model Middle Boys School, UC# 35, Tehsil Arifwala 
9. Government Boys Middle School, 149/EB, Tehsil Arifwala 
10. Government MC Girls Middle School, No.1, Ghala Mandi, Tehsil Pakpattan  
11. Government Girls Elementary Model School, 17/SP, Tehsil Pakpattan 
12. Government Girls Elementary School, 39/SP, Tehsil Pakpattan 
13. Government Girls Middle School, Mehdi Khan, Tehsil Arifwala 
14. Government Girls Elementary School, 153/EB, Tehsil Arifwala 
15. Government Girls Middle School, 11/EB, Tehsil Arifwala 
16. Government Boys High School, 34/EB, Tehsil Arifwala 
17. Government Boys High School, Dhapai, Tehsil Pakpattan 
18. Government Girls High School, 37/SP, Tehsil Pakpattan 
19. Government Girls High School, 67/EB, Tehsil Arifwala 
20. Government Girls High School, 147/EB, Tehsil Arifwala 

 
District Pishin 

1. Government Boys Primary School, Village Batezai Medrassah Balawani, Tehsil Pishin 
2. Government Boys Primary School, Killi Zarif Abad, Tehsil Pishin 
3. Government Boys Primary School, Killi Niaz Muhammad, Tehsil Karezat 
4. Government Girls Primary School, Narozai Haiderzai, Tehsil Pishin 
5. Government Girls Primary School, Batezai, Tehsil Pishin 
6. Government Boys Middle School, Saranan, Tehsil Pishin 
7. Government Boys Middle School, Gowal, Tehsil Karezat 
8. Government Boys Middle School, Yaro, Tehsil Karezat 
9. Government Boys Middle School, Khushab, Tehsil Karezat 
10. Government Boys Middle School, Khanai Baba, Tehsil Karezat 
11. Government Boys Middle School, Chur Badezai, Tehsil Pishin 
12. Government Girls Middle School, Killi Abdul Razaq, Tehsil Pishin 
13. Government Girls Middle School, Haramzai, Tehsil Pishin 
14. Government Girls Middle School, Yaro, Tehsil Karezat 
15. Government Girls Middle School, Village Barshore, Tehsil Barshore 
16. Government Boys High School, Karbala, Tehsil Karezat 
17. Government Boys High School, Khanozai, Tehsil Karezat 
18. Government Boys High School, Sagai, Tehsil Barshore 
19. Government Girls High School, Pishin, Tehsil Pishin 
20. Government Girls High School, Baloozai, Tehsil Karezat 

 


