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The Research Team led by Maheen S Khosa and comprising of Raffat Malik, Program Manager and 
Muhammad Hasan, Documenta�on Officer has been working for over nine months on a USAID-
sponsored Small Grants Project �tled “Social Welfare Department: Provincial Face of Interac�on and 
Regula�on of NGOs.” Dr. Raja M. Ali Saleem was appointed as Project Advisor and steered the Research 
Team's work with dedica�on and clarity of purpose. From the very incep�on of this project the Centre 
for Public Policy and Governance (CPPG), Forman Chris�an College worked with the Social Welfare 
Department (SWD) in a spirit of partnership and close consulta�on. We created an Advisory Board (for 
composi�on see �tle page), which acted as 'mentor' for the Research Team, providing guidance, 
facilita�ng and monitoring the research effort. We received unprecedented support and coopera�on 
from officials and staff of the SWD.

The Research Team has accomplished four tasks, going beyond its original terms of reference. It 
completed a baseline survey, an ins�tu�onal assessment of the SWD with concrete sugges�ons on 
missing gaps and the way forward, a dra� Social Welfare Policy for the Government of Punjab, and 
reviewed and refurbished the curriculum of the SWD Training Ins�tute. All these tasks were completed 
with constant feedback and insigh�ul comments from the relevant officials of the SWD, from the 
district forma�ons and from the directorate. This not only helped the research team in rethinking 
some of the cri�cal issues but also helped them in revising and calibra�ng the content and substance of 
this report, which has undergone several revisions.

The overarching theme of this report is driven by two pivotal changes regarding social welfare in 
Pakistan. First, the 18th Cons�tu�onal Amendment, which led to the devolu�on of the en�re social 
sector to the provinces. The provinces have been empowered and transferred the whole responsibility 
of the management of social sector, however, the issue of their capacity building have not been 
adequately addressed. The 18th Amendment has enhanced the salience of SWD as a crosscu�ng 
department; the numerous social programs and mul�ple func�ons that it performs need both be�er 
apprecia�on and improved implementa�on. Recognizing this reality, the report sets the tone for 
capacity building, skills development and the revamping of the exis�ng programs and infrastructure of 
the department. Second, the interna�onal non-governmental organiza�ons (INGOs) Policy, 2015, 
which has, contributed to the securi�za�on of the non- governmental sector. Based on extensive 
research, this report and the Social Welfare Policy dra� shows that the NGOs are hesitant to accept the 
policy wholeheartedly as it has widened the gulf of mistrust between them and the Government. The 
report highlights the need for bridge building and iden�fies avenues for construc�ng a meaningful 
dialogue and collabora�on between the two and the SWD has to play a cri�cal role in it. The SWD-
NGOs rela�onship is complex, rooted in our history and culture and works best for ci�zen welfare when 
driven by mutual trust and harmony. When this rela�onship is broken, neither of the two can perform 
well and that is a lesson both need to learn. We do hope that the findings and recommenda�ons of this 
report and dra� Punjab Social Welfare Policy would become the basis of a vastly improved rela�onship 
between the SWD and the NGOs. 

I take this opportunity to thank each member of the Advisory Board for taking �me to provide cri�cal 
feedback on several earlier dra�s of this report. I am par�cularly indebted to Mr. Haroon Rafique, Mr. 
Waheed Ansari, Mr. Waseem Ashraf, and Dr. Raja M. Ali Saleem in this regard.  
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Ms. Maheen S. Khosa has shown dedica�on and pa�ence in incorpora�ng comments and feedback 
from diverse sources, including two anonymous peer reviewers. Ms. Raffat Malik and Mr. Shaleem 
Khokhar have been instrumental in organizing host of ac�vi�es related to the successful comple�on of 
this project and all of them deserve apprecia�on. I am also grateful to Ms. Shaheen A�q-ur Rehman, 
Mr. Irfan Mu�i and Ms. Bushra Khaliq for vigorously pu�ng across the voice and perspec�ves of the 
NGOs. While we remain deeply apprecia�ve and gratefully acknowledge the support of all those who 
have par�cipated in our focus group discussions, policy dialogues and informal discussions, as they 
have contributed in impercep�ble ways in improving the quality and content of this report, any 
omissions or error of facts and interpreta�ons is the sole responsibility of the Research Team.

Saeed Shafqat, 
Project Director
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Execu�ve Summary 

This report presents the findings of an ins�tu�onal assessment study of the Department of Social 
Welfare and Bait-ul-Maal (SWD) conducted by the Centre for Public Policy and Governance (CPPG). 
This assessment is a part of an ongoing project �tled “Social Welfare Department: Provincial Face of 
Interac�on and Regula�on of NGOs”. This report: a) assesses the SWD within the context of social 
welfare and protec�on in Punjab; b) assesses the current organiza�onal structure, resources, systems, 
processes for planning and implementa�on, par�cularly from the lens of capacity constraints and 
consequent impact on service delivery; and c) provides recommenda�ons and policy prescrip�ons 
going forward. 

The ins�tu�onal assessment was conducted over a period of nine months. A baseline survey was 
conducted at the outset, which formed the basis of this assessment. A mul�-level methodology was 
used for this assessment including desk research and literature review, interviews, and policy 
dialogues and observa�onal assessment. A total of 40 semi-structured interviews were conducted.  

Theore�cally, Social Welfare is a concept that is opera�onalized to cover a broad array of ac�vi�es and 
services. For the purpose of this report and the mandate of the SWD (as given in the Government of 
Punjab (GOPb) Rules of Business 2011), we define social welfare as the network of services and 
ac�vi�es that ensures equality of opportunity, welfare, and access to social jus�ce for all ci�zens; in 
par�cular, provides protec�on to and promotes the welfare of the most marginalized, vulnerable, 
dispossessed and discriminated segments of society.

This study uses the Par�cipatory Ins�tu�onal Capacity Assessment and Learning Index (PICAL) matrix 
developed by USAID/DRC. PICAL provides a framework to assess the capacity of organiza�onal units of 
na�onal governance ins�tu�ons in order to iden�fy priori�es for capacity building and monitor the 
effec�veness of efforts to enhance this capacity. It monitors four main themes of ins�tu�onal capacity: 
demand for ins�tu�onal performance; organiza�onal learning capacity; administra�ve capacity; and 
ins�tu�onal strengthening capacity. 

The findings of this assessment have been broadly divided into the following four major areas: 
th

1. Impact of the 18  amendment, devolu�on and administra�ve overlap; 
2. Financial, human and technical resource constraints; 
3. Outdated legisla�ve framework; and 
4. Capacity constraints 

Each of these areas presents mul�ple aspects of the issues under discussion. Based on these findings, 
the SWD has been assessed using the PICAL matrix. The rankings assigned to the SWD in the matrix 
have been assigned on the basis of these findings.

This assessment, analysis of the SWD, iden�fica�on of issues and key findings clearly shows that 
although the SWD is performing mul�ple welfare func�ons, there are significant gaps in the structure 
and func�on of the department: 

1. Changes in governance structures and their improper implementa�on has led to significant 
conflicts between the SWD officers at different levels. This is especially problema�c in terms of 
rela�ons and coordina�on between the district and provincial level officers. 

2. The department has a limited budget and suffers from staffing and technical resource 
constraints. 
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3. The legal framework under which the nonprofit sector func�ons is outdated, overly 
complicated and grossly ineffec�ve. This overly complicates the func�oning of the department 
in some areas, while leaving significant gaps in others.  

4. There is very li�le specialized focus on capacity building in the department, despite the 
availability of a designated training ins�tute. 

Based on these gaps, this study recommends the following measures to improve the performance and 
capacity of the SWD: 

1. There is a cri�cal need for the SWD to conduct a detailed review of all exis�ng laws, ordinances 
and regula�ons under which the department conducts its ac�vi�es, and revise and update this 
legisla�ve framework. 

2. there needs to be a specialized focus on capacity development and skill development for SWD 
officers and staff, and the training curriculum needs to be updated to represent the changing 
requirements of SWD staff. 

3. The SWD needs to develop strategies to ensure that all social welfare programmes – public and 
private sectors both – be adequately coordinated to avoid wastage of limited resources, and to 
ensure systema�c delivery of social services to all deserving people.

The study strongly recommends the adop�on of these measures urgently.
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1. Introduc�on

The Centre for Public Policy and Governance (CPPG) has conducted an ins�tu�onal assessment of the Department of 
Social Welfare and Bait-ul-Maal (SWD). This report presents the findings of this assessment. The objec�ves of this report 
are to: a) assess the SWD within the context of social welfare and protec�on in Punjab; b) assess the current 
organiza�onal structure, resources, systems, processes for planning and implementa�on, par�cularly from the lens of 
capacity constraints and consequent impact on service delivery; and c) provide recommenda�ons and policy 
prescrip�ons for a more efficient and effec�ve SWD. 

This report is a part of an ongoing project �tled “Social Welfare Department: Provincial Face of Interac�on and Regula�on 

of NGOs”. This project aims to review, assess and improve the role, func�on and capacity of the SWD in the context of the 

18th amendment and the policy for the regula�on of Interna�onal Non-governmental organiza�ons (INGOs) 
1

implemented by the federal government .Parallel to the ins�tu�onal assessment, the project also conducted a capacity 

building exercise with SWD officials as well as representa�ves of NGOs working with the department. 

Social welfare itself is a fairly broad term. Globally it is thought to encompass a number of wide-ranging issues from 

worker rights, working condi�ons, government support for vulnerable communi�es and the provision of protec�on and 

basic services to the most marginalized groups.In both policy and academic work, it has been defined in a number of 

ways. Dolgoff and Feldstein a�empt to narrow the term down and suggest that social welfare “includes those nonprofit 

func�ons of society, public or voluntary, which are clearly aimed at allevia�ng distress and poverty or at ameliora�ng the 

condi�ons of the casual�es of society ”(Dolgoff and Feldstein 1980).  In a later version of this same work, they also 

describe it as “all social interven�ons intended to enhance or maintain the social func�oning of human beings ”(Dolgoff, 

Feldstein and Stolnik 1997). Taken together, these two defini�ons cover the en�re spectrum of what social welfare 

entails. 

It has also been defined as the “the full range of organized ac�vi�es of voluntary and governmental agencies that seek to 

prevent, alleviate, or contribute to the solu�on of recognized social problems, or to improve the well-being of individuals, 

groups, or communi�es.” (Na�onal Associa�on of Social Workers 1971). Speaking specifically about the beneficiaries of 

social welfare, a 1965 paper by the Government of Hong Kong suggested that “social welfare services are required by 

those who are not capable without help and support of standing on their own feet as fully independent or “self-direc�ng” 

members of the community” (Casimir and Samuel 2015).

Perhaps the most wide-ranging and expansive defini�on of social welfare comes from the United Na�ons (UN), which in 

1967 classified social welfare as “an organized func�on is regarded as a body of ac�vi�es designed to enable individuals, 

families, groups and communi�es to cope with the social problems of changing condi�ons. But in addi�on to and 

extending beyond the range of its responsibili�es for specific services, social welfare has a further func�on within the 

broad area of a country's social development. In this larger sense, social welfare should play a major role in contribu�ng to 

the effec�ve mobiliza�on and deployment of human and material resources of the country to deal successfully with the 

social requirements of change, thereby par�cipa�ng in na�on-building.”

The value of social welfare for a society cannot be overstated, par�cularly in the context of developing countries like 

Pakistan, where the majority of the popula�on is – directly or indirectly – financially or socially vulnerable. There are any 

number of marginalized groups, which rely on the state and the civil society for support and protec�on. Focusing merely 

on macroeconomic indicators, such as GDP growth, is myopic and a reduc�onist view of progress. Macroeconomic 

growth and development cannot be complete without broad-based welfare services, which play a crucial role in 

empowering vulnerable or poten�ally vulnerable communi�es.

1This policy was introduced by the Ministry of Interior (MOI) in October 2015. For complete policy, see Appendix I.
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 This is becoming even more apparent as the global impera�ve to meet the UN's Sustainable Development Goals (SDGs) 

picks up steam. Social welfare is, by the UN's defini�on given earlier, a cross-cu�ng field and this is reflected in the SDGs. 

Out of the total seventeen SDGs, seven are directly related to various aspects of the work done by the SWD: Goal 1 – No 

Poverty, Goal 2 – Zero Hunger, Goal 3 – Good Health and Well-Being, Goal 5 – Gender Equality, Goal 8 – Decent Work and 

Economic Growth, Goal 10 –Reduced Inequali�es, Goal 16—Promote Just, Peaceful and Inclusive socie�es, and Goal 
2

17—Partnership for the Goals. (UNDP 2017).

Taking into cognizance these broad and varying defini�ons and the mandate (given in the Government of Punjab (GOPb) 

Rules of Business 2011) of the SWD, for our purposes, we define social welfare as the network of services and ac�vi�es 

that ensures quality of opportunity, welfare, and access to social jus�ce for all ci�zens; in par�cular, provides protec�on 

to and promotes the welfare of the most marginalized, vulnerable, dispossessed and discriminated segments of society.

1.1  Structure of Report

In this first sec�on of the report, the objec�ves and scope of the report will be presented. It will also briefly detail the 

methodology and conceptual framework followed for this report. The second sec�on will provide the poli�cal and socio-

economic context of Pakistan – and Punjab in par�cular – as well as the policy ins�tu�onal context for social welfare in the 

province and the country. The third sec�on will provide a detailed overview of the SWD, including an introduc�on to each 

of the areas in which the department is engaged. The fourth sec�on will provide a detailed review of the issues and 

constraints faced by the department currently, within each of the departmental focus areas. This sec�on will also include 

the PICAL matrix for the SWD. The final sec�on of the report will provide policy prescrip�ons generally as well as specific 

poten�al areas for capacity development for the department.  

1.2  Methodology

A�er a comprehensive desk review, a baseline survey was ini�ated at the outset of the project. The survey was conducted 

over a span of four months to gain a preliminary understanding of the SWD and the context within which it operates. The 

ins�tu�onal assessment study built on the findings of the baseline survey and employed a mul�level methodology: 

i. Desk research and literature review

The baseline survey team conducted a thorough desk review and assessment of the available literature on the SWD as 

well as the subject ma�er. In par�cular this review covered the following major aspects: 

i.i. A review of the current legal and socio-poli�cal landscape in the country, in par�cular Punjab with a specific focus 

on all legisla�on relevant to the SWD. Another focus of the review was the historical and recent devolu�on of 

powers to the provincial and local governments.   

i.ii. A review of all available literature on the SWD, par�cularly departmental history, mandate, scope of work, 

hierarchy and func�onal contemporaries. The func�onal contemporaries included both governmental 

departments with similar (and overlapping) mandates as well as non-governmental organiza�ons (NGOs) 

providing similar services to the same beneficiaries.  

i.iii. A review of the exis�ng curriculum of the Social Welfare Training Ins�tute (SWTI) and the nature and quan�ty of 

the training currently provided. 

i.iv. A review of the conceptual frameworks for conduc�ng ins�tu�onal assessments, par�cularly of public sector 

organiza�ons. Some frameworks studied for this purpose were the European Commission Open Systems 

Approach, the USAID/DRC PICAL Index and the Ins�tute of Development Studies (IDS) Framework for 

Ins�tu�onal Assessment for the Na�onal Social Protec�on Framework (NSPF) in Nepal. For the purpose of this 

assessment, we have relied on the PICAL index, modified to the context of the SWD. 

2The Sustainable Development Goals (SDGs) came into effect on January 2016. They will guide the policy and funding for the 
United Nations Development Programme (UNDP) globally for the next 15 years. There are seventeen interconnected goals, 
each of which has several targets.  
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ii. Interviews

The second step of this methodology is a series of semi-structured interviews with a diverse set of stakeholders. This step 

included interviews with the SWD officers working at different levels (par�cularly directorate and district level) and 

having dissimilar basic pay scales. Addi�onally, interviews with officers of other government departments and authori�es 

with similar or overlapping mandates with the SWD – in par�cular, Department of Industries and the Punjab Social 

Protec�on Authority (PSPA). The third category of interviews was with the NGOs, especially those working, or having 

previously worked, with the SWD. A total of 40 interviews were conducted. 

iii. Policy dialogues and Observa�onal Assessment

The third dimension of the methodology was policy dialogues, group discussions and observa�onal assessment visits. 

Two policy dialogues, one group discussion and three observa�onal visits were conducted.

1.3 Conceptual Framework

Ins�tu�onal capacity assessment is an evolving field and there are a number of factors that need to be emphasized before 

embarking upon an assessment exercise. As a first step, the term 'ins�tu�on' itself needs to be defined and understood. In 

the most literal sense, 'ins�tu�on' is o�en used interchangeably with the term 'organiza�on.' This defini�on is too 

restric�ve as ins�tu�ons can go beyond what are called organiza�ons. Ins�tu�ons may be formal organiza�ons or they 

may be informal, such as social norms. “Alone or in a set of related arrangements, they are mechanisms for adjus�ng 

behavior in a situa�on that requires coordina�on among two or more individuals or groups of individuals.”(Polski and 

Ostrom 1999). For our purposes, we will define an ins�tu�on as “the set of formal and informal rules which constrain and 

govern the interac�on of agents subject to that ins�tu�on” (Khan 1995). 

Another important aspect to consider is the complexity and incorpora�ng mul�ple levels of perspec�ves and – in cases of 

a formal ins�tu�onal se�ng – hierarchy into the analysis. Policy situa�ons are rarely simple. In order to completely 

understand a policy area, as well as how things might proceed differently, it is important to incorporate mul�ple inputs 

and mul�ple policy situa�ons in an analysis (Polski and Ostrom 1999).

There are several tools and models that have been developed to conduct ins�tu�onal capacity assessments, par�cularly 

in a policy context. The European Union's open systems approach is useful as it discusses approaching the assessment 

within a certain context and stresses the need for iden�fying the vantage point of an assessment prior to commencing 

(European Commission 2005). Of par�cular u�lity is the Par�cipatory Ins�tu�onal Capacity Assessment and Learning 

Index (PICAL) matrix developed by USAID/DRC. PICAL is a user-friendly tool that provides a framework to assess the 

capacity of organiza�onal units of na�onal governance ins�tu�ons in order to iden�fy priori�es for capacity-building 

and monitor the effec�veness of efforts to enhance this capacity. It monitors the following four themes of ins�tu�onal 

Capacity: 

Ÿ Demand for Ins�tu�onal Performance

Ÿ Organiza�onal Learning Capacity

Ÿ Administra�ve Capacity

Ÿ Ins�tu�onal Strengthening Capacity
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2. Country Context
2.1 Poli�cal and Socio-economic Context

Since 2007, Pakistan has been rela�vely stable, primarily in terms of sustaining democracy. The previous democra�cally 

elected government was the first one in Pakistan's history to complete its tenure and transfer power to another elected 

government. This was considerable improvement for a country that had seen four military coups and the dissolu�on of 

mul�ple elected governments before the end of their cons�tu�onally ordained five-year tenure. The current government 

is in the fi�h year of its tenure so this con�nuity of democracy has given the country much needed stability. This is 

par�cularly true for Punjab, which has seen the same party at the helm for the past nine years. 

Pakistan's economy has responded to stable poli�cal environment and has maintained its momentum towards a higher 

growth trajectory in the last few years. An enabling policy environment was one of the key factors that contributed to this 

impetus (SBP 2016, 1-9). Besides introducing sector specific policy ini�a�ves, the government also ensured be�er energy 

management; for instance, LNG imports allowed adequate gas availability for fer�lizer and other industries. Addi�onally, 

the ini�a�ves under China-Pakistan Economic Corridor (CPEC) not only a�racted foreign direct investment (FDI), but also 

helped in reviving the confidence of local businesses  (SBP 2016).

Pakistan was unsuccessful in mee�ng the UN's Millennium Development Goals (MDGs) and its current ranking on the 

UNDPs' Human Development Index (HDI) is indica�ve of the country's poor social sector development. Ranked 147 in the 
3

world, Pakistan barely manages to stay in the Medium Human Development category (UNDP 2016).  Not only does 

Pakistan rank poorly on the HDI interna�onally, it has also fared badly rela�ve to its regional peers such as India, Sri Lanka 

and Bangladesh. Discussing the HDI ranking, the report says, “A number of factors are responsible for this low ranking, 

including the prolonged war on terror, policy focus on stabiliza�on due to recurring balance of payments crises, and more 

importantly, inadequate budgetary resources, along with poor capacity of public ins�tu�ons to formulate and implement 

internally consistent policies for social service delivery. Moreover, high popula�on growth, and social exclusion of a large 

segment of the female popula�on from educa�on and labor force, also undermined social sector development in the 

country.” (SBP 2016, 95-96). Pro-poor spending is a key factor in the GoPb's growth strategy but spending in the social 

sectors remains inadequate  (PERI 2017). 

 
2.2. Policy Context

The SWD currently operates in a policy vacuum. While there has been significant discussion and debate about the need 

for social development, Punjab province does not have a social welfare policy. The State Bank of Pakistan (SBP) in its 

annual State of the Economy report detailed the current status of social sector development in the country and 

highlighted the need for a more targeted policy focus on this sector. In par�cular, the report emphasized the need for 

�mely policy interven�ons in health, educa�on and popula�on planning as well as a thorough reform of the public service 

delivery in general (SBP 2016). 

The SBP report cri�cized all provincial governments for priori�zing large infrastructure projects and for their lack of focus 

on social sectors, “Although provinces have enjoyed a significant jump in their resources (being recipients of funds under 

the divisible pool), they are not able to channelize enough funds towards social sectors. One reason behind this under-

spending is a dispropor�onate focus on infrastructure projects, including those related to transport and construc�on. A 

cursory look at provincial development spending shows that infrastructure projects (including construc�on-related ones) 

have been priori�zed by provincial governments over the past few years; this has led to their rela�vely higher share in 

overall development expenditure.” (SBP 2016, 97)

3Pakistan is currently ranked last country in the Medium Human Development Category. The Low Human Development Category 
starts from 148. 
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This dispropor�onate spending focus is an issue that many people have a�empted to bring to the a�en�on of policy 

makers but a�er more than four years of the current provincial administra�ons, the single-minded push towards 

infrastructure development remains unabated. Current social sector spending is consistently significantly below the 

minimum percentage of GDP required for the social sector (Kha�ak 2013). Addi�onally, whatever funding is available is 

o�en not u�lized properly. Even development funding is o�en u�lized towards project staff salaries and similar expenses.

The SBP report also highlights the capacity issues provincial governments face in measuring social needs, formula�ng 

policy, making alloca�ons and monitoring progress. According to the report, “… provincial governments have been 

alloca�ng less on social development (due to capability issues) than what is required to bridge the service delivery 

gap”(SBP 2016, 97).These two factors – dispropor�onate spending focus and lack of capacity – are perhaps the core 

reasons for the lack of development in the social sector in Pakistan. 

Discussing the way forward, the report says that achieving human development goals “will not be possible without a 

rigorous reform process in public service delivery. In addi�on to alloca�ng more funds for social sectors, provincial 

governments also need to build capacity, and develop working rela�ons with private prac��oners to u�lize their services 

for unbiased and accurate monitoring of state spending” (SBP 2016, 98).

The second issue in terms of policy is the lack of clear defini�on in terms of defining the concept of social welfare and what 

it entails. While the biggest factor in this has been the aforemen�oned lack of a cohesive policy, another major factor has 

been the focus on social protec�on at the expense of social welfare. The Planning Commission of Pakistan developed a 

Na�onal Framework for Social Protec�on, which surprisingly enough does not define the combined role of welfare and 

protec�on. Subsequent to this, the PSPA also circulated its own policy for Social Protec�on for the province, without 
4

defining a clear role for the SWD.

4The policy has not yet been nalized and is still in the review and feedback stage. A draft of this policy was shared with the 
project team by the SWD. For details, please see Appendix II. 
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3. Department of Social Welfare and Bait-ul-Maal
The Department of Social Welfare and Bait-ul-Maal (SWD) Punjab has a long and varied history. Since the crea�on of 

Pakistan, social services have transi�oned from essen�ally being provided for through local social workers, volunteers 

and ci�zen philanthropy, to being a public-sector concern. Direct public sector involvement for social services delivery 

dates back to 1963, when the 'Directorate of Social Welfare' was first established in the West Pakistan Government, 

headed by a Director.

A�er the dissolu�on of the One-Unit System in West Pakistan in 1970, the former provinces of Sindh, Punjab, NWFP and 

Balochistan were revived. As a result, the West Pakistan Directorate General of Social Welfare and the West Pakistan 

Council of Social Welfare were divided into four parts. One Directorate and one Council were established in each 

province. These two organiza�ons were principally being set up by the provincial governments to look a�er social welfare 

programs in their respec�ve provinces. 

The department grew in the next decade and became a separate and independent public en�ty in 1979. In subsequent 

years, the mandate of the organiza�on evolved further with the incorpora�on of the 'Women Development' por�olio in 

1996 and the Bait-ul-Maal (charity distribu�on to the needy) in 1998. In 2012, however, a women development became a 

separate independent department. A�er the 18th cons�tu�onal amendment, social welfare was one of the subjects, 

which was completely devolved to the provinces. All provincial government, including the Punjab government, thus had 

maximum autonomy over the subject of social welfare. 

3.1 Func�ons

The mandate and func�ons of the SWD are taken directly from the GOPb Rules of Business 2011. According to these, the 
SWD is mandated to perform the following func�ons: 

i. Registra�on, technical assistance and monitoring of social welfare agencies
ii. Social protec�on including ins�tu�onal care, skill development and rehabilita�on
iii. Registra�on, assessment, training, employment, and rehabilita�on of disabled persons
iv. Eradica�on of social evils
v. Coordina�on with and grant-in-aid to non-governmental organiza�ons engaged in the field of narco�cs 
 control  and rehabilita�on of drug addicts
vi. Relief during calami�es and emergencies
vii. Financial assistance to poor and needy through Punjab Bait-ul-Maal

3.2 Services

Under the broad mandate of the SWD, the services provided by the department can be categorized into three areas: 

i. Welfare Services: Under this component, the SWD provides shelter, protec�on, and rehabilita�ve services to

 marginalized communi�es such as women, abandoned or orphaned children, differently abled, the elderly,

 beggars and drug addicts. There are two dimensions to this: 

 i.i. Ins�tu�onal Care: Under this component, the SWD establishes and manages a number of model
5  ins�tu�ons designed to provide care to the aforemen�oned groups.  

06

5A detailed overview of each of these institutes is provided later in this section.  



 i.ii. Medical Social Services: Medical Social Services Projects (MSSP) have been established for needy and  
  des�tute pa�ents. At the moment, there are a total of 110 Medical Social Services Projects working at 

6
  na�onal, district and tehsil level in Punjab.  MSSP provide financial assistance to poor pa�ents through 

7  Health Welfare Commi�ee and Pa�ent Welfare Society.  

ii. Capacity Building: This component includes the management and establishment of skill development centres 

 and ins�tutes which provide essen�al skills training to groups such as women and the differently abled. 
8

 Addi�onally, the Social Welfare Training Ins�tute (SWTI) also falls under this component.   
iii. Community Development: This covers three major aspects: 

9
 iii.i. Registra�on of NGOs
 iii.ii. Community Development Projects

 iii.iii. The assessment and rehabilita�on of the differently abled. 

3.3 Organiza�onal Hierarchy

There are three major �ers of opera�on for the SWD: the secretariat, the directorate, and the district. The three 

f6igures below depict the organiza�onal hierarchy at each level.

6There is at least one designated Medical Social Ofcer (MSO) in all public-sector hospitals such as District Headquarters (DHQ) 
Hospitals in each district. Depending on the size of the hospital there may be more than one MSO. There are MSOs in certain 
private sector hospitals as well. 
7MSSP functions beyond the nancial scope of the SWD as the Heath welfare committees work under the rules 
of Zakat Department and Zakat funds are allocated by the Zakat Department. 
8The SWTI has been discussed in greater detail later in this section. 
9This is a very vast component and will be explored in a separate section subsequently. 
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Figure 1: Administra�ve Department

Source: SWD
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10The acronyms in this table are: P&E: Planning and Evaluation; Admn: Administration; Prog: Programmes; Dy. Dir (R): Deputy 
Director Research; Dy. Dir (P): Deputy Director Planning; Lit. Ofcer: Litigation Ofcer; Dy. Dir (IH): Industrial Homes; Des. Off: 
Desk Ofcer; MO: Marketing Ofcer; DD P&PR: Deputy Director Publications and Public Relations; DD WD: Deputy Director 
Women Development; DD NGOS: Deputy Director Non-governmental Organizations; DA BM: Deputy Administrator Bait-ul-Maal; 
RO: Research Ofcer; SO: Statistical Ofcer; PO: Planning Ofcer; EO: Evaluation Ofcer; AD Admn: Assistant Director 
Administrator; AD A/C: Assistant Director Accounts; AD(CW): Assistant Director Child Welfare; AD P&PR: Assistant Director 
Publications and Public Relations; AD IMP: Assistant Director Implementation; AS: Assistant 

10Figure 2: Directorate
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11This organogram refers to the system that was previously in place at the district level. According to the Local Government 
Act 2016, the commissionerate system is to be implemented in the districts. However, this document makes repeated references 
to the previous system because: a) at the time of our research, the new system had not practically come into effect, and the 
districts were largely functioning under the previous system; and b) given that the purpose of our assessment was to understand 
the context and the issues faced by the SWD ofcers at all levels, their frame of reference was largely the system that they had 
previously functioned under/were still functioning under for all intents and purposes. 
12Acronyms used in this table are EDO CD: Executive District Ofcer Community Development; Supt: Superintendent; MSO: 
Medical Social Ofcer; DDO SW: Deputy District Ofcer Social Welfare

11Figure 3: District Administration 

In addi�on to the three main �ers of opera�on of the SWD, the department also func�ons at the Tehsil and Union Council 

level. The following matrix gives an indica�on of the responsibili�es and structural overlap of each of these five �ers of 

opera�on: 

12
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3.4 Ins�tu�onal Care

The Punjab SWD has been mandated to provide support to the most marginalized sec�ons of society, including 

abandoned children, the elderly, des�tute women and disabled people. Part of the department's mandate is to provide 

ins�tu�onal care for each of these segments of society. The department has a number of ins�tu�ons in place to cater to 

its beneficiaries. These are housed in Social Welfare complexes (SWC) established in mul�ple districts in Punjab. 

Currently, the SWD operates the following types of ins�tutes for its beneficiaries: 

Ÿ Gehwara (Abandoned Babies Home): This is a home for babies aged between 0-6 years, who have been 

abandoned for any reason. The ins�tute aims to place them with foster parents and provides basic nursery care 

and educa�on. Currently, there are three such centers in Punjab. 

Ÿ Nigehban (Social Services Centers for Lost and Found Children): This is a centre for children who are lost and found 

by police or any other Ins�tu�ons/NGOs. These children are provided temporarily shelter and the centre arranges 

to reunite them with their families.

Ÿ Chaman (Centre for Mentally Retarded Children): Chaman provides ins�tu�onal care for mentally retarded 

children. These services are provided on both a residen�al and daycare basis. The children are provided 

psychiatric care while counseling services is also provided to their families. 

Ÿ Children Homes (Model Orphanages): These homes provide ins�tu�onal care for orphan children aging between 

6-18 years. These children are provided care and educa�onal facili�es. 

Ÿ Dar-ul-sakoon (Half way Home): This ins�tute provides an enabling and conducive convalescence for mentally sick 

pa�ents, who have been discharged from the Punjab Ins�tute of Mental Health, Lahore but are s�ll not in a 

condi�on to immediately shi� to home. It provides suppor�ve and rehabilita�ve services and a�empts to 

mainstream the pa�ents with their families.

Ÿ Aafiat (Home for Old and Infirm Persons): This facility is for elderly who have no family care or support. The 

residents are provided free shelter, food, treatment and recrea�onal facili�es. 

Ÿ Kashana (Homes for the Des�tute and Needy Girls): This centre provides ins�tu�onal care specifically for 

des�tute girls ageing between 6-18 years. They are provided free boarding, lodging and recrea�onal facili�es. 

They are also provided training, educa�on & rehabilita�ve services.

Ÿ Nasheman (Home for the Disabled): These centres provide ins�tu�onal care and voca�onal training disabled 

people. The beneficiaries are trained in different produc�ve skills (such as computer and mobile repairing etc.) 

which will enable them to generate a livelihood for themselves. These centres also provide medical and 

recrea�onal facili�es as well as rehabilita�ve services through the provision of training kits etc. 

Ÿ Darul Aman (Shelter Homes): These homes provide protec�on, ins�tu�onal care and voca�onal training to 

women vic�ms of violence. They also provide legal, medical and psychological assistance. Currently there are 36 

homes throughout Punjab, one at each district headquarter in the province.

Ÿ Darulfalah (Mother and Children Homes): These homes are for mothers who have been widowed or are des�tute 

or are unable to provide for themselves and their children. These families provided free boarding and lodging, 

educa�on and training facili�es. They are given separate apartments so that they can live independently are also 

given a small monthly s�pend.

 More importantly, SWD provides voca�onal training to women and special people through the following   

 ins�tutes: 

Ÿ Sanatzar (District Industrial Homes): These exist at the district level, with one exis�ng in every district 

headquarters. They provide voca�onal training in areas such as tailoring, embroidery and a number of others to 

women. 

Ÿ Qasre Behbood: These centres provide training facili�es and voca�onal training including new marketable skills, 

day care services for children, nursery classes, sports and recrea�onal facili�es. These are self-sustaining centres 

and at the moment there are only two in Punjab. 

Ÿ Dastakri Schools (PWP Voca�onal Training Centres for Women): These have been established with the 

collabora�on of NGOs working with SWD. The government provides the s�pends for teachers and sewing 

machines while locals on voluntary basis provide accommoda�on and other facili�es. There are 

      834Dastakri schools at the village level. 11



3.5 Community Development

One of the major func�ons of the SWD is the provision of community development services. Given the scope of our work, 

we have primarily focused on the NGO registra�on component. The SWD handles the registra�on and monitoring (in a 

limited capacity) of NGOs. The department also oversees all ac�vi�es regarding interna�onal non-governmental 

organiza�on (INGOs) working at the provincial level. These NGOs are registered under a few specific laws, which the SWD 

is mandated to implement. The SWD only looks at the registra�on aspect of the process of NGO management and is not 

responsible for any other aspect of the process. The department has to ac�vely send back case files, regarding non-

registra�on related aspects of NGOs and their opera�ons, that have been sent to them by mistake which in the long run 

hampers the process of their scope of work  (Jabeen 2016).

In Pakistan, there are at least seven laws that are of principal relevance to the registra�on and opera�on of nonprofit 
13

organiza�ons. The SWD is directly responsible for administering four of them:

Ÿ The Voluntary Social Welfare Agencies' Ordinance 1961: This applies to NGOs wan�ng to get government funding 

for their organiza�on. 

Ÿ The Socie�es Act of 1860: NGOs, which having mul�ple purposes and provide wide ranges of charity for different 

genre, are registered according to this act. Local NGOs are mostly registered under this act.

Ÿ The Companies Ordinance 1984 (sec�on 42): Non-profit companies are registered under this act. Such companies 

generally work for social welfare and/or community development.

Ÿ The Co-opera�ve Socie�es Act 1925: This act has rela�vely uncommon types of NGOs registered under it.

Ÿ There are a number of other laws, which affect Non- Profit Organiza�ons (NPOs). For instance, if an NPO is 

involved in a fund-raising ac�vity (a public show or 'mela'), it will have to obtain permission from the office of the 

local Deputy Commissioner, under the Charitable Fund (Regula�ons of Collec�on) Act, 1953. Once this has been 

granted, the NPO can apply for a waiver of Entertainment Duty on the sale of �ckets from the provincial Excise 

Department. This permission, however, is not required when obtaining dona�ons from a private source (either 

from members of an NPO or philanthropists), and grants from governmental, na�onal and interna�onal agencies. 

In this instance, the NPO would need to be registered under two different provisions of the Income Tax Ordinance, 

2001 - one gran�ng it exemp�on from taxa�on on its income and the other endowing the giver exemp�on from 

taxa�on on the dona�ons given or grants made to the exempt NPO. The la�er is of paramount importance for 

obtaining higher levels of grants and dona�ons from the private sector – from both individuals and corporate 

en��es. 

Ÿ NPOs func�on according to their own cons�tu�on, memorandum, rules or byelaws, provided they conform to the 

law in the country. If they obtain registra�on under any one of a number of Acts or Ordinances, they are compelled 

to stand by and act on the provisions laid out by that par�cular Act or Ordinance.

13 For a complete list of laws please see Appendix III
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3.6 Social Welfare Training Ins�tute

The SWTI is located in Lahore at the Social Welfare Complex. The SWTI's mission is to “to provide high quality training 

services in a conducive learning environment to the staff of the SWD of Government of the Punjab and other voluntary 

professionals of various NGOs opera�ng in the province through high quality and knowledgeable trainers using cu�ng 

edge teaching material, interac�ve methodology and latest training techniques in order to posi�on the ins�tute as a 

center of excellence in the field of its training specialty.” The SWTI is funded by the GOPb and are managed financially and 

opera�onally by the SWD.

The SWTI is mandated to conduct induc�on training of the new employees of the SWD and offer capacity building 

exercises called refresher courses to officers to keep up with the changing laws, legisla�ons etc. The curriculum and 

subjects are developed based on their “importance in the current social service climate.” Most of the subjects are 

refresher courses which are introduced if any law has been modified or passed concerning the relevant area of prac�ce of 

SWD . There are a number of different courses currently being offered 

The curriculum and syllabus of the SWTI is planned on an annual basis from July to June. It has to be approved by the 

Director General, who can add new courses or modify exis�ng one. A�er the DG approves of the plan, the Principal SWTI 

can implement it. The Principal is the one responsible for the crea�on of work plan from grades 5 to 18. The curriculum is 

updated on an annual basis. The training manuals are developed by the joint combina�on of the SWTI lecturers and 

resource people delivering the trainings.
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4. Issues and Key Findings
This sec�on details some of the key findings of our report, which highlight the major issues currently being faced by the 

SWD. The findings have been broadly divided into the following four major areas: 
th1. The 18  amendment, devolu�on and administra�ve overlap

2. Resource constraints

3. Outdated legisla�ve framework

4. Capacity building 

Each of these areas presents mul�ple aspects of the issues under discussion. This sec�on feeds into the next sec�on 

where we have analyzed the SWD on the basis of the PICAL matrix. The rankings afforded in the matrix have been assigned 

on the basis of the findings presented in this sec�on. 

th4.1 The 18  Amendment, Devolu�on and Administra�ve Overlap

There are significant points of poten�al conflict in the five-�ered system of governance within which the SWD func�ons. A 

majority of these conflicts tend to occur at the district level. District Social Welfare Officers are in charge at the district 

SWD offices and other facility service managers report to them. They have dual repor�ng lines – one to the DC and the 

other to the DG SWD (at the provincial directorate) -- because of which they suffer many of the ills of matrix organiza�ons 

such as delays in decision-making, confusion, and power struggles. For instance, both repor�ng lines assign district level 

officers work and expect that their orders would be given priority. This leads to issues on a fairly frequent basis. The 

annual confiden�al reports (ACRs) of these officers are wri�en/signed by both of their supervisors, which makes 

priori�zing work demands difficult for them. 

Perhaps, even more problema�cally, while there is technically double the oversight, significant communica�on gaps exist 

between the directorate and the districts. The directorate is the major decision-making authority for the districts, and the 

provincial management o�en takes decisions that directly impact the districts without considering the reality on the 

ground faced by the district offices. The district officers are then le� to face the consequences of these decisions. For 

example, voca�onal centres in some Union Councils (UCs) were closed on the direc�ve of the provincial management, 

although it had been recommended by the DOs to keep them open. This kind of conflict causes resentment at the district 

level and greatly affects service delivery. 

Prior to the implementa�on of the Local Government Ordinance (LGO) 2001, the SWD provincial directorate was 

concerned with both policy making and implementa�on. A�er 2001, all of the implementa�on of SWD policies and 

programmes became the responsibility of the district government. According to the Director Planning and Evalua�on, 

SWD, over a period of fi�een years, progress in ins�tu�onal facili�es, like the Dar-ul-Amans, did not occur because 

budgetary control was with the district government, rather than the provincial directorate.

Budget alloca�ons during this �me were poli�cally mo�vated, and represented the specific poli�cal priori�es of the 

district government rather than the overall aims and objec�ves of the department. He said,“In a situa�on where power is 

divided into two groups with different agendas only a certain class of ci�zens has and will flourish due to the conflic�ng 

nature of popular choices (infrastructure) against the real needs of the people (health care, educa�on).”Consequently, 

the 2001 devolu�on created a gap that resulted in resources and manpower being squandered by the district 
thgovernments due to the lack of direc�on and know -how about the SWD. Compared to the LGO 2001, the 18  amendment 

did not result in many changes in the department as “it just s�ffened the rules that were already in place since 2001, so no 

new issues regarding capacity building have come up, the same issues have been observed since 2001 with moderate to 
14

li�le improvements over the years”.
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It is interes�ng to note that the views of the district level officers interviewed, regarding the 2001 devolu�on, were quite 

different. They felt that the increases in power and access to resources granted to them under the LGO 2001 had 

significantly augmented their ability to provide services to their target beneficiaries. These widely divergent set of 

opinions held by concurrent officers at provincial and district level shows a disconnect between the field officers and the 

officers working in the directorate in terms of policy and implementa�on.  

One district officer in Kasur was of the opinion that the systems in place because of the devolu�on in 2001, enabled 

district officers to “connect directly with the beneficiaries.”This, he felt, allowed these officers to gain a more 

comprehensive understanding of problems faced by the communi�es they served and to truly tailor service delivery in an 

effec�ve manner (Jatala 2016).Further, there was the general feeling in field officers that since the devolu�on, the district 

administra�on – and in par�cular – district officers were able to accomplish more much in the same amount of �me. This 

was due to two reasons: a) the shorter chain of command which reduced bureaucra�c hurdles and delays; and b) a more 

robust and direct budget system which u�lized both government funds (Zakat) and public dona�ons. This facilitated 

innova�on and efficiency in service delivery at the local level, allowing district officers to provide new and different 

services to their beneficiaries  (Ashraf 2017).

With the new local government system now in place, there are mixed feelings regarding how this system will affect the 

func�oning of the department. The Local Government Act 2013, under which this system is established, devolves 

insufficient func�ons and powers to the local governments, par�cularly compared to the LGO 2001 (Shafqat 2014).The 

provincial government retains a measure of control over the local government. This is especially important in terms of 

aspects such as fiscal autonomy and the authority to suspend or remove the head of the local government. For these 

reasons, predictably, the directorate is mostly of the view that this system will be posi�ve for the SWD and will allow – 

among other things – for the department to have greater monitoring and oversight over their programs and projects at all 

levels. The district officers, on the other hand, fear greater provincial interference in their work and reduced financial 

autonomy.

4.2 Resource Constraints

The ins�tu�onal care aspect is one of the key features of the SWD. However, the department suffers from a marked lack of 

resources. The department has a limited budget, most of which is allocated towards salaries and office management. This 

is ironic considering that most �ers of the SWD also maintain that the department is understaffed. For instance, the 2016-

17 budget for the SWTI, which is considered under staffed, was PKR 15.52 million out of which pay and allowances alone 

were PKR 12.46 million (SWTI 2016). Further, the budget allocated for the en�re SWD from the provincial budget for the 

year 2016-2017 was PKR 2,032.5 million. While is this sufficiently higher than departments such as Women Development 

and Special Educa�on, it is nowhere near sufficient considering the scope of ac�vi�es under the SWD's purview and the 

scale of their work. For perspec�ve, the budget for Transport was PKR 124,692.1 million (Government of Punjab 2016). 

21



At the district level, resource constraints are the key issues highlighted by the district officers. A brief survey conducted by 

the CPPG team yielded the following results:

According to this chart, 20% of the respondents listed deficiency of resources as a key issue faced by them in the course of 

their work. While this percentage itself is cause for concern, it is exacerbated by the fact that some of the other issues 

highlighted are also a product of resource constraints faced by the department such as restric�ve field mobility due to 

unavailability of adequate vehicle; unavailability of buildings for the SWD ins�tu�ons; lack of current technology/IT 

facili�es. 

4.3. Outdated Legisla�ve Framework

The legal framework under which the nonprofit sector func�ons is outdated, overly complicated and grossly ineffec�ve.  

There are a myriad of laws and the dimensions they cover are sca�ered as well as overlapping which creates a lot of room 

for misuse. Some laws cover the registra�on, internal governance and accountability of organiza�ons, others cover how 

they are financed and managed and yet others cover the rela�onship between the state and these organiza�ons with 

respect to repor�ng on their opera�ons or the manner in which they treat their employees. Some were created for the 

larger public good while others have been legislated to control the benefits accruing to individuals, families or a larger 
15body of members.  

15While the latter laws restrict the ability to distribute prots among the beneciaries they are, however, not viewed as nonprot 

in the wider context of the term since they bestow benets, which would otherwise be paid for at substantially higher prices. 

It is argued that because these provide benets resembling a 'subsidy' as a result of the creation of economies of scale and are, 

thereby, either increasing savings, or are sharing prots among the beneciaries on the principle that 'money saved is money 

earned'. These laws, have, therefore been excluded from the analysis.
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As previously men�oned, there are a number of laws, which deal with the registra�on of NGOs, but there is no direct law 

to ac�vely regulate these organiza�ons. This is problema�c in two ways: a) it provides the state room to develop arbitrary 
16

regula�on mechanisms which are difficult to legally challenged  and b) it leaves room for NGOs to engage in illicit or 

unlawful ac�vi�es, or even simply remain inac�ve while obtaining funding and u�lizing benefits such as the tax breaks. 

The extent of the lack of regula�on can be gauged from the fact that there is very li�le the law has to say about the simple 

act of de-registering NGOs. This is especially true for the Socie�es Registra�on Act, 1860 (see table page 13-18) that gives 
17the administering department no provision to de-register NGOs.  The Voluntary Social Welfare Agencies (Registra�on 

and Control Ordinance), 1961, defines a regula�on and de-registra�on process as it is a compara�vely new law. All other 

laws are silent on this issue. 

A large number of the NGOs are registered under the Socie�es Registra�on Act, which is the oldest registra�on law in the 

province. As men�oned above, this law has no provision for reviewing the status of an organiza�on once it has been 

registered. The organiza�on merely has to submit its member's list annually. At present, if an NGO does not comply with 

this requirement, the department does not follow up. There are two main reasons for this: a) genuine resource 

constraints, especially human and financial; and b) lack of incen�ve on the part of the district office to follow up (Rana 

2017).  

18
In 2015, the government also implemented a policy for the regula�on of Interna�onal NGOs.   This was fueled directly by 

the Na�onal Ac�on Plan (NAP), a security impera�ve, and only served to create confusion and distrust between the 

government and the civil society. 

Even a�er defining the processes, the government has no capacity to ac�vely implement them as there are thousands of 

NGOs working in Punjab and many more in the rest of Pakistan. One of the biggest challenges in this situa�on is that at the 

district level, the SWD is the focal department for all kind of NGOs and there is no defined role of SWD in the new INGO 

regula�ons, especially if the NGO in ques�on is not registered with the SWD. The SWD, therefore, ends up playing a very 

confusing role in such cases. In some cases, they try to mediate between the district administra�on and the NGOs. This 

becomes difficult for the department to do because the security agencies (both civil and military) then cri�cize them for – 

what they perceive is – undue support for NGOs involved in an�-state ac�vi�es or any ac�vi�es that contradict the NAP. 

The most interes�ng and most dangerous aspect of all this is that there is no similar oversight of the madrassas and 

religious seminaries in the country. 

There is another cri�cal aspect of this scenario. Pakistan has ra�fied a number of interna�onal trea�es and many of them 

are related to human rights. But in the process of improving security in the country, the government usually stops the 

work of rights-based NGOs. The MOI issues no�fica�ons to all relevant departments throughout the province (SWD, 

Industries, Home, P&D) direc�ng to stop these NGOs from opera�ng in certain districts or even to stop their opera�ons all 

together. The government is compara�vely less stringent and arbitrary in its treatment of service delivery NGOs (Khalid 

2017). NGOs working for issues such as the awareness of basic rights, rights of women, etc. func�on in an environment of 

great uncertainty. This is deeply troubling both from the perspec�ve of the development of a healthy civil society, as well 

as for the fact that it implies that Pakistan negligent of its interna�onal commitments.  

The Voluntary Social Welfare Agencies (Registra�on and Control Ordinance), 1961 defines the processes of inspec�on 

and record-keeping requirements. It also defines the role of SWD officers in this process (such as how and when to inspect 

an organiza�on), processes of evalua�ons but in reality, no such prac�ces are implemented. This ordinance provided the 

department with the powers to de-register NGOs as well. In the past year, a�er the introduc�on of the INGO policy, the 

department has de-registered over 3000 NGOs. 

16As is the case with the 2015 INGO policy put forth by the Ministry of Interior 
17The administering authority for the Societies Act is the Department of Industries. 
18The complete policy has been attached in Appendix I.
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Although the department is by law within its rights to do this, the troubling aspect is that this list of de-registered 

organiza�ons has never been publicly shared. In the district offices, the NGOs' record is maintained manually and the 

directorate is in the process of developing and maintaining a database but this database is not shared with other 
19

departments, even those with a mandate to register NGOs as well.

4.4 Capacity Building

Despite the presence of a specialized training facility, the SWTI, capacity building in the SWD is a largely under serviced 

domain. There is currently no concrete training plan for department employees at any level. This fact was reiterated by 

employees interviewed at all levels of the department – provincial, district and senior management – through the course 

of our interviews. 

Currently, SWD employees have two major sources of capacity building: 

 SWTI: The SWTI develops its own training calendar at the beginning of every year, which a�empts to    

 incorporate trainings for employees at all levels and grades. However, these trainings are limited in number 

 and are mostly generalized across many grades of officers as opposed to being specific to a par�cular role. 

 Addi�onally, the SWTI is currently not equipped to provide cer�fica�on for trainings.

 Management and Professional Development Department (MPDD): In addi�on to the SWTI, the MPDD of the    

 GOPb also provides trainings. The MPDD has considerably more resources and facili�es than the SWTI. The 

MPDD is primarily responsible for conduc�ng mandatory post-induc�on trainings and promo�on related courses 

to all provincial and district government officers. Addi�onally, the department also provides workshops and 

demand-based short trainings. However, a brief review of the Annual Training Plan (ATP) of the MPDD reveals 

that a) these trainings are mostly for officers from senior cadres of the government; and b) at the moment, there 

no trainings specially designed for officers from the SWD.  

Training and capacity building is conducted as an adhoc ac�vity in the SWD as opposed to through the implementa�on of 

a proper training plan. More cri�cally, there is no proper ins�tu�on wide training needs assessment (TNA) conducted for 

the SWTI to base its work on. The only document related to capacity building that is available to the SWD officers is a brief 

training calendar, developed by the SWTI, and even that is not developed as a result of a TNA. 

As with other aspects of the func�oning of the SWD; capacity building is an ac�vity that is largely dependent on the will of 

the senior management of the SWD, in par�cular the DG, SWD and the Principal of the SWTI. Our interviews revealed that 

prior to the appointment of both the exis�ng DG and the Principal, the SWTI had remained largely dormant for over a year 

before being revitalized by the current administra�on. This onus on the drive and interests of individuals prohibits the 

development of an ins�tu�onalized process that can transcend transfers and pos�ngs. It also makes the focus of any 

capacity building short term as opposed to the long-term goals and requirements of the SWD. 

Capacity building at the SWD is also hampered by budgetary constraints. The SWTI administra�on in par�cular feels that 

their exis�ng training budget is woefully inadequate and prohibits them for developing a more robust training calendar – 

both in terms of content and quan�ty.  Trainings provided at the SWTI are considered as a burden by the staff as they have 

to travel long distances and when they arrive at the SWTI, there are no proper facili�es. Given that most of these trainings 

are not cer�fied and are not linked to career advancement, the trainees are most o�en not mo�vated. Finally, lack of 

human resources has also been cri�cal in nega�vely affec�ng the capacity building ini�a�ves of the SWD. 

19 This database was not shared with the project team despite repeated requests for it. No reason was given by the department 
for this. 24



Specifically, the SWTI faces the following issues: 

Ÿ The SWTI faces a lack of human resources. Many key posts remain vacant such as drivers, security guards and 

clerical staff. These vacancies constraint the department is different ways, especially in terms of overburdening 

exis�ng staff that then have to perform mul�ple roles. 

Ÿ There is a physical lack of resources and technical person available to SWTI on the ground, which results in the 

overburdening of lecturers and a complete lack of certain trainings.    

Ÿ The budget allo�ed for training is extremely small compared to other areas of the SWD, which in turns results in 

repe��ve trainings and affects the quality of capacity development that can be provided. 

Ÿ The SWTI syllabus is outdated and is in need of being updated
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The PICAL matrix was selected for this assessment because it has the ability to obtain an ini�al assessment of 

organiza�onal units' current level of capacity, and to inform the ar�cula�on of specific long-term capacity-building goals, 

iden�fica�on of short-term capacity building priori�es and the specifica�on of capacity-building assistance required by 

them.

More broadly, as an assessment tool, the PICAL matrix focuses on the development of the capacity of “na�onal-level 

ins�tu�ons” – with “ins�tu�ons” used to refer both broadly to “na�onal” systems (e.g. the na�onal system for the 

provision of health care, educa�on and jus�ce), and more specifically the organiza�ons that comprise these systems, 

par�cularly na�onal government en��es (e.g. na�onal ministries of health, educa�on and jus�ce) but also the sub-

na�onal offices of these en��es (USAID/DRC 2015). All these factors make this a tool that is perfectly aligned with the 
20

priori�es of the project and the requirements of the ins�tu�onal assessment of the SWD.

5.    PICAL Matrix

20 For a detailed description of the PICAL matrix see Appendix V. 
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c Categories and sub -categories Stages of Institutional Capacity 

Development 

Score 

1.  Demand for Organizational Performance – Does the organization have adequate capacity to 

foster demand for its high -quality performance?  

1.1 Stakeholder Perceptions  Deficient  0 

1.2 Accountability (Internal)  

Accountability (External)  

Nascent  

Deficient 

1 

1.3 Inclusiveness Nascent 1 

1.4 Participation  Nascent  1 

1.5 Transparency Emerging  2 

1.6 Corruption Controls  Emerging  2 

1.7 Staff Understanding of Mandate  Consolidating 3 

1.8 Performance Incentives  Consolidating 3 

2.  Organizational Learning Capacity – Does the organization have adequate capacity to improve 

the effectiveness of its operations? 

2.1 Capacity-Building Leadership  Emerging  2 

2.2 Organizational Planning  Emerging  2 

2.3 Assessment and Learning  Nascent  1 

2.4 Knowledge Management  Emerging  2 

2.5 Research Emerging z 2 

2.6 Constituent Perceptions  Nascent  1 

3. Administrative Capacity – Does the organization have adequate capacity to manage all 

general administrative and operational functions?  

3.1 Leadership Emerging  2 

3.2 Roles and Responsibilities  Nascent 1 

3.3 Human Resources (Staffing)  

Human Resources (Salaries) 

Deficient 

Deficient  

0 

3.4 Information Management  Consolidating  3 

3.5 Financial Management  Emerging  2 

3.6 Communications and Reporting  Deficient 0 

3.7 Physical Space and Equipment  Deficient 0 

3.8 Compliance / Auditing  Emerging  1 

4.  Systems Strengthening Capacity – Does the broader institutional system of which the 

organization is part have adequate capacity?  

4.1 Policy Development  Emerging  1 

4.2 Oversight Consolidating  3 

4.3 Capacity Building Emerging  2 

4.4 Resource Mobilization Emerging  2 

4.5 Resource Allocation  Nascent  1 

4.6 Decentralization Nascent  1 

4.7 System Logistics  Nascent  1 

4.8 Information Sharing  Emerging  2 

4.9 System Coordination  Nascent  1 

4.10 Stakeholder Feedback  Nascent  1 

Total  47 

 



I. Review, Revise and Update the An�quated Laws 

There is a cri�cal need for the SWD to conduct a detailed review of all exis�ng laws, ordinances and regula�ons under 

which the department conducts its ac�vi�es. Based on this review, the department can revise exis�ng laws and 

regula�ons, and propose new ones as and where needed. Any revisions to exis�ng laws and adop�on of new laws should 

be in line with all relevant interna�onal laws, trea�es and obliga�ons that Pakistan is a signatory to, such as the SDGs. 

Specifically, the SWD should develop comprehensive and overarching legisla�on for social welfare, which should 

encompass all func�onal areas of the SWD and bring the exis�ng sca�ered laws under one consolidated piece of 

legisla�on.  Lastly, the department should also develop an all-inclusive Social Welfare Policy to act as an over-arching 

guiding document for strategizing and implemen�ng Social Welfare Programs in Punjab.  

 ii. Focus on Capacity Development and Skill Development for SWD Officers and Staff: 

The SWD is a cross cu�ng social work department that has wide-ranging mandate. Given the scale of its mul�ple 

ac�vi�es, the officials of the department perform mul�farious tasks. This variegated character of the department poses a 

challenge in priori�zing the most relevant and needed areas of training and that makes it equally difficult to iden�fy which 

cadre's skill development are most urgent and immediate. The arbitrary and unpredictable manner in which pos�ngs and 

transfers are conducted amplifies the difficulty of designing a comprehensive capacity building plan. Taking into 

cognizance this reality, this report iden�fies several clusters of training and recommends a step-by-step approach. These 

will encompass an array of skills that can be u�lized across a variety of roles and responsibili�es of the SWD workforce. We 

have arranged these trainings under three main headings and clusters: 

Administra�on and Management: 
Ÿ  Office management and administra�on 

Ÿ  Secretarial skills 

Ÿ  Computer Literacy 

Ÿ  Work ethics and �me management 

Ÿ  Inter personal rela�ons in official work

Ÿ  Gender sensi�vity and effec�ve team work

Professional Development: 
Ÿ  Communica�on skills

Ÿ  Raising IT literacy for government work and service delivery

Ÿ  Budge�ng and basic financial management  

Ÿ  Project management 

Ÿ  Proposal wri�ng and grant applica�ons 

Service Delivery 

Ÿ  Psychological counseling for minors and abused women and children 

Ÿ  Basic care and treatment of mentally disabled individuals 

Ÿ  Pa�ent care and effec�vely communica�ng with beneficiaries

Ÿ  Training of trainers for SWTI staff 

6. Recommenda�ons and Conclusion

28



iii. Coordina�on and Effec�ve Resource U�liza�on

The SWD needs to develop strategies to ensure that all social welfare programs – in public and private sectors – be 

adequately coordinated to avoid wastage of limited resources, and to ensure systema�c delivery of social services to all 

deserving people. This will minimize wastage of human and financial resources, while providing the opportunity for 

enhanced technical capacity through experience sharing and collabora�ons. The SWD is ideally poised to be the 

cornerstone in collabora�ons with both the public and the private sectors and the department should develop strategies 

to capitalize on this posi�on. 

Conclusion

Foregoing analysis and ins�tu�onal assessment of the SWD has iden�fied key issues and highlighted the findings, which 

clearly show that the SWD is a pivotal department that performs mul�ple welfare func�ons. This research has iden�fied 

several gaps and missing links that need immediate a�en�on. It strongly counsels that the proposed recommenda�ons 

be adopted to galvanize and boost the performance and capacity of the SWD.  
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GOVERNMENT OF PAKISTAN
MINISTRY OF INTERIOR

*****

No�fica�on

stNo.6/34/2015 -PE-III     Islamabad, 1  October, 2015

Policy for regula�on of Interna�onal Non-governmental Organiza�ons (INGOs) in Pakistan

1. PREAMBLE

1.1 This policy will regulate, in future, the registra�on, working, funding, monitoring and other related aspects 

pertaining to all types of Interna�onal Non-Governmental Organiza�ons (INGOs) func�oning in Pakistan.

1.2 The Government of Pakistan acknowledges the diverse contribu�ons of Interna�onal Non-governmental 

Organiza�ons (INGOs) in the socio-economic development of Pakistan, through means such as awareness-

raising, social-mobiliza�on, infrastructure-development, service delivery, training, research and advocacy.

1.3 This policy recognizes and affirms the need for collabora�on with the INGOs by the Government as well as by the 

private sector. Accountability of all stakeholders and transparency in func�oning are the key issues in good 

governance. INGOs are expected to conform to interna�onal best prac�ces in these areas. The Government will 

recognize the excellence in governance among INGOs by promo�ng best prac�ces.

2. SCOPE OF THE POLICY

2.1 This Policy will have sole jurisdic�on over all types of Interna�onal Non-governmental Organiza�ons (INGOs) 
(including not-for-profits that may not be registered in their home countries as INGOs but are s�ll, part of the not-
profit sector and undertake ac�vi�es similar to typical INGOs) receiving foreign contribu�ons or u�lizing foreign 
economic assistance to engage in various development programs in Pakistan.

2.2 To be covered under this Policy, an INGO should be:

Ÿ A private en�ty i.e. separate from the Government.

Ÿ Not receiving return profits generated to their owners or directors or staff.

Ÿ Self-governing i.e. not controlled by the Government.

Ÿ A registered organiza�on with defined aims and objec�ves.

3.1 To facilitate and streamline the registra�on and func�oning of INGOs contribu�ng to socio-economic 
development of Pakistan while ensuring that they abide by the relevant laws and normsof Pakistan.

3.2 To encourage the INGOs to build  a synergis�c rela�onship with the Government and private sector, at the local, 
provincial and na�onal levels, through ensuring efficient execu�on of their programs and ac�vi�es in the best 
public interest. 

3.3 To iden�fy systems by which the Government may work together with INGOs on the basis of the principles of 
mutual trust, respect and with shared responsibility.

3.        OBJECTIVES OF THE POLICY
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3.4 To enable the INGOs to receive legi�mate foreign contribu�ons or foreign economic assistance through legal 
channels and appropriately u�lize these financial resources on the agreed areas of public welfare, 
simultaneously ensuring due monitoring, accountability and transparency of their governance, management 
and funding streams.

4. REGISTRATION AND FUNDING

4.1 INGOs receiving foreign contribu�ons (funds, materials and services) emana�ng from outside Pakistan or 
u�lizing foreign economic assistance will require prior registra�on exclusively with the Ministry of Interior (MOI). 

4.2 INGOs shall not raise funds and/or receive dona�ons, locally, unless specifically authorized.
4.3 The INGOs shall declare to the Government of Pakistan all foreign funds, along with the terms and condi�ons of 

those funds, as well as details of all bank accounts maintained by them. The INGOs will maintain their financial 
accounts as per interna�onally accepted accoun�ng standards.

4.4 There shall be an INGO Commi�ee, chaired by Secretary Interior, in Ministry of Interior, to facilitate, streamline 
and monitor the working of INGOs. The INGO Commi�ee will be the sole authority for approving registra�on of 
INGOs.

4.5 All INGOs presently opera�ng in Pakistan will be required to apply for fresh registra�on on the newly introduced 
electronic version of the registra�on form, within 60 days from the date of proclama�on of this policy.

4.6 Scru�ny of applica�ons will be done by the INGO Commi�ee within a period of 60 days.
4.7 Approved INGOs will be registered for specific field(s) of work and specified loca�on(s) or areas of opera�on, 

a�er consulta�on with the relevant Federal and Provincial authori�es, and in line with their needs and na�onal 
priori�es of Pakistan.

4.8 The INGO may apply for renewal of registra�on four (04) months prior to expiry of registra�on.
4.9 Pending final decision on applica�on for registra�on, there will be no interim permission to work.  H o w e v e r , 

previously registered INGOs will be allowed to con�nue their opera�ons for six months or un�l final decision on 
their applica�ons for fresh registra�on.

5. FUNCTIONING AND MONITORING

5.1 Subject to approval, the INGO will sign a Memorandum of Understanding (MOU) with the Government for a 
period upto 3 years from the date of signatures. A dra� MOU is a�ached to this policy and can also be 
downloaded.

5.2 The INGOs will only be allowed to establish headquarters and field offices, open bank accounts, and hire local 
employees a�er registra�on with the Government. No unregistered INGO shall be allowed to func�on or issued 
visas for its personnel.

5.3 All INGOs shall submit an Annual Plan of Ac�on detailing all envisaged projects and the respec�ve budgetary 
alloca�ons to Economic Affairs Division (EAD) and Ministry of Interior (MOI) at the �me of registra�on, and 
subsequently on an annual basis. EAD will share these details with all concerned.The Planning and Development 
Departments of the Provincial Governments can also review the ac�vi�es of the INGOs in terms of their TORs, 
and provide counsel where deemed appropriate.

5.4 INGOs shall only provide assistance (monetary and/or material) to a local or interna�onal NGO a�er approval of 
the Government.

5.5 Security clearance shall be obtained by Pakistan Missions abroad before issuing ini�al visa to the foreign 
na�onals intending to work for INGOs. Hiring of foreign na�onals by the INGOs in their management and/or staff 
shall be subject to prior clearance of Ministry of Interior.

5.6 Maximum dura�on of visas for non-Pakistani na�onals working for the INGOs, will be one year.
5.7 The foreign employees of the INGOs shall seek prior permission of the Ministry of Interior (MOI) for visi�ng areas 

outside their designated areas of ac�vi�es. Viola�on may lead to cancella�on of visas.
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5.8 Business / visit visas shall not be issued to INGOs staff. No request for change of status of visa shall be entertained 
in Pakistan or by Pakistan Missions abroad.

5.9 There will be regular and effec�ve monitoring of INGOs' ac�vi�es and work throughout Pakistan. MOI will 
periodically update relevant authori�es about the status and areas of opera�on / of INGO senabling them to 
ensure effec�ve vigilance on INGOs.

5.10 The INGOs shall not engage in money laundering, terrorist financing, weapon smuggling, an�-state ac�vi�es or 
maintain links with the proscribed organiza�ons.

5.11 Breach of security or involvement in any ac�vity inconsistent with Pakistan's na�onal interests, or contrary to 
Government policy, will lead to cancella�on of registra�on. Likewise, INGOs shall not take part or assist in any 
kind of poli�cal ac�vi�es, conduct research or surveys unrelated to their TORs. Viola�on may lead to cancella�on 
of registra�on.

5.12 Any informa�on on viola�on of terms of reference by an INGO received by any Ministry / Department / Agency 
will be expedi�ously shared with all concerned.

6. TRANSPARENCY AND DISCLOSURE

6.1 The INGOs shall be obliged to provide any informa�on that the government may require from �me to �me.
6.2 There shall be proper regula�on and monitoring of INGOs' sources of funding, their accounts and tax returns. 

INGOs not fulfilling disclosure requirements will be proceeded against, under prescribed rules and regula�ons.
6.3 INGOs will be required to have their financial audit conducted by the auditors approved by the INGO Commi�ee.
6.4 The INGOs shall fulfill repor�ng requirements mandated by the Government on the prescribed formats. The 

INGO Commi�ee will devise these repor�ng formats as per requirements from �me to �me.
6.5 The INGOs shall be required to make all payments above Rs.20,000/- (Twenty Thousand) in Pakistan through 

banking channels.

7. REVIEW OF REGISTRATION

7.1 Right of appeal will be applicable only to the cases of cancella�on of registra�on.

7.2 In case of grievance of any INGO against the orders of INGO Commi�ee, the concerned INGO may file a 
representa�on (within 90 days from the date of orders of INGO Commi�ee) before a Special Ministerial 
Commi�ee to be cons�tuted and no�fied by the Government. The said Commi�ee would decide all 
representa�ons within 90 days. The decision of this Commi�ee would be final.

7.3 Any decision on termina�on of INGO registra�on shall be implemented within a period of 60 days, allowing such 
an INGO to fulfill all contractual obliga�ons. Winding up of opera�ons will be in accordance with the laid down 
procedure to be no�fied by the INGO Commi�ee. Cancella�on of registra�on cannot be challenged in any court 
of law.

7.4 If the Government may deem it in public interest (such as in situa�ons of na�onal disasters and other calami�es), 
it may, subject to such condi�ons that it may specify, exempt an INGO from all or any of the provisions of  this 
policy for a period not exceeding 6 months.

  Sd/-
(KHALIL AHMED)

Deputy Secretary (FIA)
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Dra� Punjab Social Protec�on Policy 
th05  March 2017 

The Punjab Social Protec�on Policy was developed by the Punjab Social Protec�on Authority (PSPA) through a 
consulta�ve process. It was developed as a way to “outline the Government pf Punjab's efforts to reduce poverty, 
inequality and vulnerability in the province while promo�ng resilience and opportuni�es”.  At the heart of the policy is 
the defini�on of social protec�on (SP) as given in the Punjab Social Protec�on Policy Act, 2015. This act defines Social 
Protec�on as: “all public and private ini�a�ves that provide income or consump�on transfers to the poor, protect the 
vulnerable against livelihood risks, and enhance the social status and rights of the marginalized with the overall objec�ve 
of reducing the economic and social vulnerability of poor, vulnerable and marginalized groups”.  

The policy aims to work in tandem with the Na�onal Framework on Social Protec�on. The vision of the policy is: “to create 
a society whose member enjoy a good quality of life, and are able to pursue their personal, social and economic 
development”. Within this vision, the strategic objec�ves of the policy are: 

· Equity: Protec�ng against des�tu�on 
· Resilience: Insuring against impacts of shocks 
· Opportunity: Promo�ng human capital and access to produc�ve work
· Gender Equality: Promo�ng gender empowerment and equal opportuni�es 
· Social Cohesion: Incorpora�ng the marginalized

The three major components of the SP policy are social assistance, social insurance, and labor market programs. The 
broad priori�es of the policy going forward will be to: i) harmonize and streamline exis�ng social protec�on programmes; 
ii) introduce new ini�a�ves where there is a large coverage gap; and iii) strengthen the administra�ve system and linkage 
with other sectors and ini�a�ves for basic services. 

The complete policy dra� is available with the PSPA for reference. 
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Appendix  V
      USAID/DRC

PARTICIPATORY INSTITUTIONAL CAPACITY ASSESSMENT AND 
LEARNING

INDEX

USER'S GUIDE

MAY 2015

The Par�cipatory Ins�tu�onal Capacity Assessment and Learning Index is an assessment tool used to evaluate and 
monitor four themes of ins�tu�onal capacity development, namely:

• Demand for Ins�tu�onal Performance

• Organiza�onal Learning Capacity

• Administra�ve Capacity

• Ins�tu�onal Strengthening Capacity

The PICAL tool is part of USAID/DRC's evolving assessment framework. Please send comments and ques�ons to 
Christopher Darrouzet-Nardi, Mission Economist, USAID/DRC, cdarrouzet-nardi@usaid.gov.)
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I.    INTRODUCTION

In 2015, USAID/DRC developed a new Country Development Coopera�on Strategy (CDCS) for fiscal years 2015-2019. 
USAID's 20-year vision for DRC is that it is a country where the Congolese take charge of their future to manage and 
sustain growth with their own human, natural, and financial resources. In the 2015-2019 period, USAID will advance this 
vision through the five-year goal of suppor�ng a long-term transi�on to more effec�ve and empowering development in 
the country.

This tool is intended specifically to support USAID/DRC's efforts to monitor and con�nuously improve its efforts to 
advance Development Objec�ve 1 (DO1) of the CDCS that selected na�onal-level ins�tu�ons more effec�vely implement 

1
their mandates. 

USAID/DRC intends to advance this objec�ve through a variety of interven�ons to improve the quality of administra�on 
of government en��es, increase and improve coopera�on among government en��es and between government 
en��es and non-governmental organiza�ons / civil society organiza�ons, increase and improve the demand for good 

2governance among the general populace as well as within governance organiza�ons themselves.

At the same �me, because the other two Development Objec�ves iden�fied within the CDCS – (DO2) improved lives of 
Congolese through coordinated development approaches in select regions, and (TO3): a strengthened founda�on for 
durable peace in eastern DRC –share similar capacity-building goals, the PICAL tool has been designed to be informa�ve 
for work on them, too. This should facilitate both greater opportunity for collabora�ve learning and improvement among 
USAID/DRC's efforts to address these inter-related DOs as well as greater opportunity for developing its own capacity for 
thinking about, engaging in and improving its work on organiza�onal and ins�tu�onal capacity building of various types.

To support these efforts, this tool can be used to:

• Obtain an ini�al assessment of organiza�onal units' current level of capacity – to inform the
ar�cula�on of specific long-term capacity-building goals, iden�fica�on of short-term capacity-building priori�es 
and the specifica�on of capacity-building assistance to be provided by USAID/DRC to these organiza�ons – as 
well as to provide a baseline for the management of these efforts and an assessment of their contribu�ons;

• Engage leaders within organiza�onal units in the ini�al assessment of long-term and short-term capacity-
building priori�es; the specifica�on of assistance to be provided to move these ins�tu�ons toward these capacity 
priori�es; and the monitoring and con�nuous improvement of these capacity-building efforts. This would serve 
as a means of suppor�ng indigenous ownership of and demand for improved capacity and performance of these 
organiza�onal units, as well as suppor�ng these leaders to raise their level of understanding of capacity building

1 nb – The concept of “national-level institutions” in the CDCS has been used to refer both broadly to national “systems” (e.g. 
the national system for the provision of health care, education and justice), and more specically the “organizations” that comprise 
these systems, particularly national government entities (e.g. national ministries of health, education and justice) but also the 
sub-national ofces of these entities as well as national nongovernmental organizations / civil society organizations. The PICAL 
tool has been developed to offer a method suitable to both the monitoring and evaluation of efforts to build the capacity of specic 
individual organizations (“selected national-level institutions”) as well as the monitoring and evaluation of the overall effect of these 
e f f o r t s  a l l  t o g e t h e r  f o r  t h e  p u r p o s e  o f  r e p o r t i n g  o n  U S A I D / D R C ' s  w o r k  o n  D O 1  a s  a  w h o l e .
2 nb – While candidate indicators of the Intermediate Results (IRs) identied for Development Objective 1 in the DO1 Project 
Appraisal Document and other documents are largely focused on improving the administrative capacity of national government 
entities, DO1 and the IRs themselves suggest that the goals of DO1 extend beyond enhanced administrative capacity to 
enhanced effectiveness of institutional planning, policy development, implementation of interventions/delivery of services, and 
mobilization of resources for governance – the goals of the DO are broader than the focus identied by the IRs , which are: (1.1) 
Capacity to identify constraints to development and propose solutions, (1.2) Capacity to create policy and legal framework in 
targeted sectors improved, (1.3) Capacity to implement selected policies, laws, and programs enhanced, and (1.4) Congolese 
resources made available for selected sectors.
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• Monitor progress of USAID/DRC's capacity-building interven�ons toward their intended results with the selected 
na�onal-level organiza�onal units to inform improvement of the implementa�on of these ini�a�ves; and,

• Report on the results of USAID/DRC's efforts to build the capacity of the selected na�onal-level ins�tu�ons to 
promote greater transparency regarding the na�onal ins�tu�onal capacity-development needs of the DRC as 
well as to inform the development of broader knowledge and understanding of na�onal ins�tu�onal capacity-
building.

It is important to note that DO1 is not necessarily going to bring any na�onal ins�tu�on to the highest levels of capacity 
over the next five years. Achieving high-func�oning ins�tu�onal capacity is a long- term, dynamic process that can span 
decades. As such, the tool presents the measurement of capacity in an organiza�onal development perspec�ve and is 
designed to be applicable to organiza�ons (and/or units within) at various levels of development.

Finally, it is also important to note that the GDRC itself has begun to focus more specifically on improving ins�tu�onal 
capacity, in part through USAID/DRC - supported efforts. This tool is designed to complement these efforts and can be 
introduced to supplement them and to improve their quality in an uncertain environment. This stands in contrast to a tool 
that is designed to be suited uniquely to new interven�ons. This also makes the tool suitable for poten�al use in se�ngs 
other than the DRC, par�cularly a�er being piloted and improved in the country.

The PICAL tool is informed by several other capacity measurement tools developed by and used within USAID, par�cularly 
the Regional Partner Ins�tu�onal Viability Assessment (PIVA) Index (2001) and The Ins�tu�onal Strengthening Standards 
for Kenyan Civil Society Organiza�ons (2014).A primary difference in the PICAL tool and these earlier tools is that PICAL 
focuses on the development of the capacity of “na�onal-level ins�tu�ons” – with “ins�tu�ons” used to refer both 
broadly to “na�onal” systems (e.g. the na�onal system for the provision of health care, educa�on and jus�ce), and more 
specifically the organiza�ons that comprise these systems, par�cularly na�onal government en��es (e.g. na�onal 
ministries of health, educa�on and jus�ce) but also the sub-na�onal offices of these en��es as well as na�onal non-
governmental organiza�ons / civil society organiza�ons. For this purpose, the PICAL tool has been designed to look at a 
broader set of categories of factors cri�cal to the building of “na�onal ins�tu�onal capacity” than either the PIVA or 
FANIKISHA indices, which focus exclusively on the administra�ve/organiza�onal capacity of organiza�ons. Specifically, 
beyond the elements of organiza�onal capacity iden�fied by the PIVA and FANIKISHA indices, the PICAL tool includes 
coverage of elements related to Demand for Ins�tu�onal Performance and Ins�tu�onal Strengthening Capacity, and 
expands the coverage of the elements of Organiza�onal Learning Capacity. It emphasizes the importance of enhanced 
capacity for assessment, learning, staff and organiza�onal development, and con�nuous improvement of opera�ons and 
programs to sustainable, autonomous progress of ins�tu�onal capacity and performance.

3 The PIVA was developed by the Regional Economic Development Support Ofce for East and Southern Africa to support the 
Integrated Strategic Plan (ISP) 2001-2005. The Institutional Strengthening Standards for Kenyan Civil Society Organisations 
was developed by the Management Sciences for Health FANIKISHA Institutional Strengthening Project, with funding provided 
by the United States President's Emergency Plan for AIDS Relief (PEPFAR) and the United States Agency for International 
Development (USAID) under Cooperative Agreement AID-623-A-11-00029.
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II. DESCRIPTION OF PICAL INDEX

1PICAL is a user-friendly tool that provides a framework to assess the capacity of organiza�onal units of na�onal 
governance ins�tu�ons in the DRC in order to iden�fy priori�es for capacity-building and monitor the effec�veness of 
efforts to enhance this capacity.

Each of the four themes of ins�tu�onal capacity development is divided into sub-categories, which are further divided 
into main elements. For example, under “Systems Strengthening Capacity,” the sub-category of “Decentraliza�on” has 
several elements within it: (1) transfer of authority, (2) resourcing, (3) capacity of subsidiary units.

Demand for Ins�tu�onal Performance  
 

Stakeholder Percep�ons 
 

Accountability (Internal)
 

Accountability (External)
 

Inclusiveness 

 

Par�cipa�on 
 

Transparency 

 

Corrup�on Controls

 

Staff Understanding of Mandate  

Performance Incen�ves  
Organiza�onal Learning  Capacity   

Capacity-Building Leadership 
Organiza�onal Planning 

 

Assessment and Learning

 

Knowledge Management

 

Research

 

Administra�ve Capacity

 

Leadership

 

Organiza�onal Roles and Responsibili�es 
Human Resources (Planning)

 

Human Resources (Salaries)

 

Informa�on Management 

 

Financial Management 

 

Repor�ng

 

Physical Space & Equipment

 

Compliance / Audi�ng

 

Systems Strengthening  Capacity  
Policy Development 

 

Oversight

 

Capacity Building 

Resource Mobiliza�on 

 

Resource Alloca�on

 

Decentraliza�on 

 

System Logis�cs 

 

Informa�on Sharing 

 

System Coordina�on

 

Table 1. Institutional Capacity Development Categories and Sub-Categories

3 The PIVA was developed by the Regional Economic Development Support Ofce for East and Southern Africa to support the 
Integrated Strategic Plan (ISP) 2001-2005. The Institutional Strengthening Standards for Kenyan Civil Society Organisations was 
developed by the Management Sciences for Health FANIKISHA Institutional Strengthening Project, with funding provided by the 
United States President's Emergency Plan for AIDS Relief (PEPFAR) and the United States Agency for International 
Development (USAID) under Cooperative Agreement AID-623-A-11-00029.
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Figure 1. Illustration of Four Categories of Institutional Capacity
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Figure 2. Six Stages of Institutional Capacity Development  

    
  

     

Con�nuously 
Improving  

 

    
Mature   

   
Consolida�ng  

 
  

  
Emerging 

  
  

 
Nascent 

   
  

Deficient   
 

In the PICAL, each of the four categories of capacity development are assessed according to a six-point ra�ng scale that 
corresponds to stages of capacity development. Each category, sub-category and main elements within a subcategory are 
to be scored according to the general guidance provided by the descrip�on of the capacity development stage. Three of 
the four categories of the index produce a “snapshot” of all the pieces of an organiza�on's contribu�on to na�onal-level 
ins�tu�onal capacity at a given moment. The fourth category offers a snapshot of the broader system in which the 
organiza�on operates.

The six stages of organiza�onal development and the corresponding point scale for scoring capacity is presented in Table 
4

1. As defined in the PICAL, they range from “deficient” to “con�nuously improving.” These can be depicted graphically as follows:

4 nb – This capacity development framework, scoring scale and discussion draws signicantly upon the model of and is 

essentially an adapted and expanded version of the USAID/REDSO/ESA PIVA Index, which focused primarily on the capacity 

category of Administrative Capacity as discussed herein.
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Score Stage Descrip�on
0

1

2

3

4

5

Deficient

Nascent

Emerging

Consolida�ng

Mature

Con�nuously
Improving

Standard opera�ng procedures are largely absent
Standard  opera�ng procedures exist  
but are notably incomplete / inadequate

Standard  opera�ng  procedures  are  largely
complete  /adequate  but  implementa�on  is
notably inconsistent / inadequate

Standard opera�ng processes are implemented
largely consistently but largely without a�en�on
to quality of processes

Standard opera�ng processes are implemented
largely consistently and with some a�en�on to
quality and improvement

Opera�ng  processes  are  implemented  with
consistently  high quality  and subject to con�nuous   
improvement   by   results-based management

As all organiza�ons evolve differently, this type of scored method of assessing an organiza�on's capacity in terms of stages 
of development helps to present a fair, qualita�ve, and quan�fiable picture of a very complex phenomenon of 
ins�tu�onal capacity. An organiza�on could be in a different stage of development in any of the four categories at any one 
�me. For example, an organiza�on might be in the consolida�ng stage with respect to Organiza�onal Learning Capacity, 
but s�ll in the nascent stage in terms of its Demand for Ins�tu�onal Performance. In fact, this diversity of capaci�es is to 
be expected, par�cularly in environments like the DRC in which governance in general is s�ll in a stage of consolida�on. 
This type of assessment can help an organiza�on define what capaci�es to focus a�en�on to in order to move to the next 
stage of development. Because many organiza�ons must con�nually a�empt to strike a balance between developing 
capacity and available resources, the method of pinpoin�ng needs by capacity and by stage of development helps to 
highlight more cri�cal capacity-building needs over others.

III. USE OF THE PICAL INDEX

As introduced, the PICAL Index is intended to be a tool for the par�cipatory assessment of ins�tu�onal capacity for 
informing the implementa�on of capacity-building efforts at mul�ple stages of their life-cycle. The tool should provide 
diagnos�c assessment, ongoing/regular monitoring for con�nuous improvement, and a summa�ve evalua�on.

The suggested process for using the PICAL Index to assess the capacity of a par�cular organiza�onal unit of a na�onal 
ins�tu�on spans all of these different stages.

1. Par�cipatory Diagnos�c Assessment (MEC and/or IP + Country Partner)

The ini�al use of the PICAL tool for assessing the capacity of an organiza�onal unit should be a diagnos�c assessment 
done collabora�vely by representa�ves of the recipient organiza�on along with representa�ves of USAID/DRC 
and/or the implemen�ng partner tasked with providing the capacity-building interven�on(s). In some cases, the 
unit's own GDRC counterparts should take place also (such as the Ministry of Public Func�on in cases of 
administra�ve capacity assessment since they play a lead role across the en�re government).

This assessment will both provide an indica�on as to the various capacity needs and rela�ve priority for the recipient 
organiza�on. Informed by this assessment, USAID/DRC can then refine and priori�ze its programming.

In this ini�al diagnos�c assessment, the representa�ves of USAID/DRC and/or the implemen�ng partner should 
guide the recipient organiza�on through the use of the tool to ensure they understand its use as a means of more 
carefully iden�fying capacity needs and priori�es for their organiza�on.

Table 2. Stages of Organizational Capacity Development and PICAL Scores
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This ini�al par�cipatory diagnos�c use of the tool can be customized to suit the recipient organiza�on. For example, 
for organiza�ons with par�cularly low levels of organiza�onal capacity, the ini�al diagnos�c assessment could be 
conducted collabora�vely by the representa�ves of the recipient organiza�on and USAID/DRC and/or the 
implemen�ng partner. Alterna�vely, for organiza�ons with greater capacity, the tool could be en�rely self-
administered; a�er which they would review the assessment with representa�ves of USAID/DRC and or the 
implemen�ng partner to engage in valida�ng the diagnosis.

While not a requirement, good prac�ce suggests that beginning with the ini�al diagnos�c a capacity-building team of 
persons within the recipient organiza�on should be iden�fied to inform the process and champion capacity-building 
efforts.

While the general guidance for scoring of the PICAL is provided by the descrip�ons of the stages of organiza�onal 
capacity development - which are generally readily interpretable and can be applied consistently across most 
categories - it is suggested that during the par�cipatory diagnos�c phase more specific indicators relevant to the 
recipient organiza�on be iden�fied. This serves as a guide for the outcomes of the capacity-building assistance that 

5
would mark contribu�ons to the organiza�on's improvement in its score for the category.  The descrip�ons of the 
stages of organiza�onal capacity development are presented in Table 3 below.

5 Note that improvement in indicators would not necessarily be sufcient in themselves to suggest an improvement in the 

capacity score, particularly beyond a score of 2 (“emerging” capacity development). For example, in the case of a complete 

lack of standard operating procedures, such as the roles and responsibilities of DPS units relative to the Ministry or the use of 

off-budget nancing for ETDs, the clarication of these could mark an improvement from a score of 0 to a score of 1. However, 

in the case of the existence of a policy requiring the regular payment of salaries to public employees that is not being 

implemented, the adoption of another policy clarifying this task as the responsibility of a new actor does not necessarily 

indicate an improvement in the score without actual improvement in implementation.
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Table 3.Stages of Institutional Capacity Development and Example Identified Indicators

2. Baseline Valida�on Assessment (MEC)

For the purposes of independently assessing the effec�veness of USAID/DRC's contribu�ons to DO1, a third party 
contracted to evaluate the capacity-building efforts supported by USAID/DRC will conduct an independent valida�on 
of the scoring of the capacity of the organiza�onal units to which USAID is providing capacity-building support. This 
valida�on assessment will both (i) provide the baseline index scores against which later scores will be compared in 
USAID/DRC's PMP repor�ng, as well as (ii) provide feedback to the organiza�on receiving the assistance and to 
USAID/DRC regarding the accuracy and quality of the ini�al par�cipatory diagnos�c assessment.

It is recommended that, where applicable, units that serve as a control (non-interven�on) are iden�fied and also 
assessed. Due to idiosyncra�c features of most government organiza�ons and their subunits, this may not always 
make sense. Nonetheless, a search for suitable controls should be undertaken and any found should be assessed if it 
is deemed that they are worthwhile as a basis for comparison.

3. Monitoring Assessments (MEC and/or IP + Country Partner)

It is recommended that par�cipatory assessments be repeated at least on an annual basis for learning and 
management purposes, including for the purpose of fostering increasing understanding of and demand for capacity-
building within the recipient organiza�ons. For learning purposes, in addi�on to scoring the capacity of the recipient 
organiza�ons, observa�ons should iden�fy factors facilita�ng or impeding the growth in capacity of the 
organiza�on.

In addi�on to the annual assessments, recipient organiza�ons should be encouraged to document events/incidents 
which they feel suggest improved capacity and/or performance (for example, in the form of expressions of changed 
percep�ons by staff regarding job expecta�ons or improvements in relevant policies not iden�fied as indicators in 
the ini�al assessment).

These assessments can be conducted to suit the par�cular recipient organiza�on, but it is recommended that they be 
conducted in a par�cipatory fashion as described for the diagnos�c assessment. Arguably, such review assessments 
could be even more suppor�ve of the capacity-building efforts, par�cularly the socializa�on of the recipient 
organiza�on, if conducted more regularly, such as on a semi-annual basis.

DPSs are solici�ng feedback from Health Zones,
which is repor�ng improvement in sa�sfac�on of 
DPS performance

Local ETDs are undertaking regular reviews of
educa�onal outcomes and adjus�ng budget
alloca�ons to  school  accordingly  to address
 performance differences

Score Stage Descrip�on
0

1

2

3

4

5

Deficient

Nascent

Emerging

Consolida�ng

Mature

Con�nuously
Improving

Standard opera�ng procedures are largely absent
Standard  opera�ng procedures exist  
but are notably incomplete / inadequate

Standard  opera�ng  procedures  are  largely
complete  /adequate  but  implementa�on  is
notably inconsistent / inadequate

Standard opera�ng processes are implemented
largely consistently but largely without a�en�on
to quality of processes

Standard opera�ng processes are implemented
largely consistently and with some a�en�on to
quality and improvement

Opera�ng  processes  are  implemented  with
consistently  high quality  and subject to con�nuous   
improvement   by   results-based management

Example Iden�fied Indicators
n\a
Adop�on of clear roles and responsibili�es of 
Health DPS Offices

Health DPS Offices operate in fulfillment 
of delineated roles and responsibili�es, with 
some notable lack of financial autonomy

Local  ETDs  are  increasingly  func�onally
managing educa�on delivery in the district
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Independent evalua�on of the capacity-building efforts may be warranted in select cases where the Mission 
determines that it would importantly increase the worth of the final summa�ve evalua�on. Data should be collected 
both in the form of the assessment scores and the tracking of indicators, but also the qualita�ve observa�on of the 
recipient organiza�on's adop�on of use of the capacity assessment prac�ce to inform its work.

4. Par�cipatory Summa�ve Learning Assessment (MEC and/or IP + Country 
Partner)

At the end of the five-year CDCS period, or at the end of each DO1-related interven�on or sets of interven�ons, a final 
par�cipatory assessment should be conducted along with a comprehensive review of the regular assessments 
conducted on the interven�on(s).

These par�cipatory summa�ve assessments can offer perspec�ve to the recipient organiza�on and USAID/DRC on 
the progress of capacity-building in the recipient organiza�on as well as lessons for how to go forth with this work – 
the recipient organiza�on con�nuing its efforts to develop its capacity, and USAID/DRC con�nuing its efforts to 
develop capacity of na�onal-level ins�tu�ons.

5. Independent Summa�ve Contribu�on Assessment (MEC)

Similarly, at the end of the five-year CDCS period, or at the end of each DO1-related interven�on or sets of 
interven�ons, the third-party evaluator should conduct a final assessment along with a comprehensive review of the 
regular assessments conducted on the interven�on(s) by the evaluator and the recipient organiza�on itself with 
USAID/DRC and /or the implemen�ng partner.

In par�cular, in addi�on to reviewing the scores and the complementary qualita�ve observa�ons captured in the 
monitoring efforts, the independent evaluator should employ one or more of the following methodologies (or 
others) to more carefully capture the contribu�on of USAID/DRC's support to the building of the organiza�on's 
capacity and more generally the contribu�on of these improvements in capacity to improvement in the governance 
performance of the na�onal ins�tu�ons:

Ÿ Process  Tracing 
Ÿ Contribu�on Analysis
Ÿ Outcome Harves�ng
Ÿ Most Significant Change

This independent summa�ve assessment should offer perspec�ve to USAID/DRC on the impact of its DO1-related 
efforts in terms of their contribu�on to the fulfillment of the objec�ve. This assessment should seek to iden�fy the 
contribu�on of these efforts not only to the capacity of the organiza�onal units themselves but to the intended DO1 
outcomes of the performance of the na�onal ins�tu�ons to which these organiza�ons contribute.

Repor�ng

In addi�on to using the PICAL scores to measure and assess the efforts of USAID/DRC related to individual organiza�ons, 
the scores will be aggregated across category in order to fulfill the Mission's development objec�ve-level repor�ng 
requirements. These scores would not represent some universal quality of capacity of Congolese na�onal-level 
ins�tu�ons. Rather these category scores would represent the quality of capacity specifically of the “selected” 
organiza�onal units with which USAID/DRC is working (and whose performance in turn allows for ins�tu�onal 
performance to improve). So long as there is a consistency of repor�ng on the same set of organiza�ons from one 
repor�ng period to the next, this repor�ng would represent a snapshot of the evolu�on of capacity of these organiza�ons 
with which USAID/DRC is working and can thus suggest the appropriate focus of the repor�ng on DO1.
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Any changes in the set of organiza�ons being worked with and, thus, whose scores are included in the aggregate score, 
would render the score not comparable to previous periods. This can be addressed in a few ways. One op�on is to report 
the scores for only the same set of organiza�ons for the en�re CDCS repor�ng period. This would be the most consistent 
but also the least informa�ve of the full range of work that USAID/DRC is suppor�ng. A second op�on is for USAID/DRC to 
report on two sets of category scores each repor�ng period – the aggregate category scores of the same set of 
organiza�ons from the previous period, for the purposes of comparison to this previous period, and the aggregate 
category scores of the full set of organiza�ons being worked with in the current period, for the purposes of comparison to 
the next period. This op�on would allow for a “rolling” comparison between periods (similar to a rolling average used in 
forecas�ng or other data analysis). Finally, a third op�on is to report in both of these fashions – repor�ng three sets of 
aggregate data each period, including (i) that of the “original” set of “selected” na�onal-level ins�tu�ons/organiza�ons 
with which USAID/DRC works under the CDCS, which will allow for a single albeit limited set of comparable data for the 
en�re CDCS and (ii) that of each previous period's set of organiza�ons, which would allow rolling inter- period comparison 
of more complete sets of USAID/DRC's work with “selected” na�onal-level ins�tu�ons.

To clarify, it is not recommended that the different category scores for any organiza�on be aggregated to provide a single 
score to the organiza�on, or to report on an aggrega�on of such single scores for the organiza�ons. There may be some 
specific purpose for doing single-score aggrega�ons, however, which again would require acknowledgement of the 
limita�ons of using such an aggrega�on – such as aggrega�ng the category scores in a way that provides more explicit 
weigh�ng to par�cular categories in order to provide more emphasis on a�en�on to these categories (such as might be 
an interest to promote greater a�en�on to “demand for organiza�onal performance” or “systems strengthening,” which 
are typically less emphasized in basic “organiza�onal capacity-building” efforts).

IV. DETAIL OF PICAL INDEX CATEGORIES  
Table 4. Four Categories of Institutional Capacity (Defined)   

Demand for Organizational Performance – Does the organization have adequate capacity to foster demand for its high-quality performance? 
 Stakeholder Perceptions Does the organization solicit feedback from stakeholders about its performance? 
 Accountability (Internal) Does the organization have monitor for and remedy improprieties in the organization’s operations? 

 Accountability (External) Are there other organizations that monitor and assess the propriety of the organization’s operations? 
 Inclusiveness Are all stakeholders represented in the operations and services of the organization? 
 Participation Are all stakeholders involved as appropriate in informing its operations? 
 Transparency Does the organization disclose clear and accurate information on its operations? 
 Corruption Controls Does the organization monitor and remedy improper conduct of staff members? 
 Staff Understanding of Mandate Does the organization ensure that staff members have a clear understanding of the mandate of the organization? 
 Performance Incentives Are incentives in place for staff to improve the performance of the organization? 

Organizational Learning Capacity – Does the organization have adequate capacity to improve the effectiveness of its operations? 
 Capacity-Building Leadership Are senior staff clearly designated for identifying and leading efforts to build the capacity of the organization? 
 Organizational Planning Does the organization plan its strategy and operations based on theory and evidence? 
 Assessment and Learning Does the organization measure and improve the effectiveness of its operations and its service to its constituents? 
 Knowledge Management Is the knowledge of staff members captured and distributed in order to foster staff learning and preserve institutional memory? 
 Research Are practices in place for intentionally generating and/or acquiring new understanding regarding its work? 
 Constituent Perceptions Does the organization solicit from its constituents feedback on its services? 

Administrative Capacity – Does the organization have adequate capacity to manage all general administrative and operational functions? 
 Leadership Does the organization develop the leadership capacity of senior staff and to prepare other staff to serve in leadership roles? 
 Roles and Responsibilities Are the roles and responsibilities of sub-units of the organization and staff of the organization clearly defined? 
 Human Resources (Staffing) Does the organization have adequate capacity for ensuring high-quality staffing? 

 Human Resources (Salaries) Does the organization have adequate capacity for managing staff salaries (with all salaries represented in official budgets)? 
 Information Management Does the organization maintain records in a manner that allows them to be effectively accessed and used by staff? 
 Financial Management Does the organization appropriately manage financial resources (with all finances represented in official budgets)? 

 Communications and Reporting 
Does the organization document and disseminate useful information at periodic intervals to provide regular feedback informing stakeholders 
about 

  the organization’s operations. 
 Physical Space & Equipment Does the organization have adequate physical space and equipment for it to operate? 
 Compliance / Auditing Does the organization have in place practices for ensuring compliance with laws, regulations and codes of conduct? 

Systems Strengthening Capacity – Does the broader institutional system of which the organization is part have adequate capacity? 
 Policy Development Is there adequate capacity for developing policy, including legal and regulatory frameworks, in the institutional system? 
 Oversight Is there adequate oversight, provided by legal or regulatory actors, in the institutional system? 
 Capacity Building Is there adequate capacity for building the capacity throughout the broad institutional system? 
 Resource Mobilization Is there adequate capacity for mobilizing resources throughout the broad institutional system? 
 Resource Allocation Is revenue appropriately distributed to actors throughout the institutional system, whether horizontally to specific functional units within the 
  institution or to subsidiary units, such as provinces/localities? 
 Decentralization Is there adequate transfer of authority, responsibility and resources to sub-national governments within the institutional system? 
 System Logistics Is there adequate capacity for moving supplies and equipment to stakeholders throughout the institutional system? 
 Information Sharing Is information shared among stakeholders throughout the institutional system? 
 System Coordination Are activities of stakeholders coordinated throughout the institutional system? 
 Stakeholder Feedback Is there solicitation of feedback from stakeholders about the performance of the institutional system? 
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