
 

 

  

GAP ANALYSIS IN POLICY 

FORMULATION 

Abstract 
Local Government policy formulation is influenced by larger policy 

fields shaped by several institutions of government and state, political 

discourses and actors who are vying for political power in multiple 

jurisdictions. The leading factors that influence policy are political, 

legal, and operational in nature. These three factors if dealt wisely 

through an extensive and inclusive consultative process could help in 

building a more sustainable local governments in Punjab and KP 

provinces.    

www.cpdi-pakistan.org 

A case study of Local Governments Acts of Punjab and KP Provinces 



 

 

 

 

 

 

 

September, 2022 

Title: Gap Analysis in Policy Formulation 

Research and Author/s: Asad Ur Rehman 

 

ISBN:  978-969-2227-27-8 

 

Disclaimer 
The project ‘Strengthening of Local Governance Systems as a Catalyst for Improved Municipal Services 

Delivery in Punjab and KP’ is supported by the Deutsche Gesellschaft für Internationale Zusammenarbeit 

(GIZ) GmbH. It is funded by the German Federal Ministry for Economic Cooperation and Development 

(BMZ). The Centre for Peace and Development Initiatives (CPDI) Pakistan is implementing the project in 

close coordination with the Local Government Departments, Punjab and Khyber Pakhtunkhwa. 

The contents of this publication do not reflect the views of CPDI, GIZ and BMZ. Every effort has been made 

to ensure the accuracy of the contents of this publication. CPDI do not accept responsibility of any omission 

as it is not deliberate. Nevertheless, we will appreciate the provision of accurate information to improve 

our work.   

 

 

 

 



 

 

  

 

 

 

 

 

Table of Contents 
 

Acronyms 

Executive Summary ................................................................................................................. 1 

1. Introduction ...................................................................................................................... 3 

2. Local Government Policy formulation – Theoretical model ........................................ 4 

2.1. Research Design ....................................................................... 6 

3. Results and Discussions .................................................................................................... 7 

3.1. Policy field in KP and Punjab ...................................................................................... 8 

3.2. Policy Formulation process Khyber Pakhtunkhwa 2013 & 19 .. 10 

3.3. Policy Formulation process Punjab 2019, 21&22 ..................... 13 

4. Conclusion ....................................................................................................................... 16 

References ............................................................................................................................... 18 

Annexure-I ............................................................................................................................... 19 

People’s Voices ....................................................................................................................... 19 

 

 



 

  



 

 

 

Acronyms 
 

Awami National Party                                  ANP 

Chief Minister                     CM 

Focus Group Discussions                    FDGs  

Pakistan Muslim League (N)                  PMLN 

Pakistan Tehreek-e-Insaf                   PTI 

Khyber Pakhtunkhwa                    KP 

Local Government Acts                   LGAs 

Local Government                    LG 

Lahore University of Management Sciences                LUMS  

Members of the National Assembly                  MNA  

Members of the Provincial Assembly                  MPA  

Non-Government Organizations                   NGO 

Planning and Development                   P&D 

Union Council                      UC 

Village and Neighborhood Councils                 V&NCs 



 

  



1 

 

Executive Summary 
 

Following the 18th Amendment, the Pakistani political system entered a new phase where provincial tier 

attained a relatively more executive and legislative freedom. The amendment also ensured the 

establishment of a third tier of government. Since then, different provincial governments have attempted 

to formulate a local government law that can deal with both devolution and decentralization aspects of 

establishing local government. However, in most cases the provinces have failed to transfer any substantive 

power to the local tier despite numerous opportunities provided in the last decade. To understand the 

factors influencing the decision making related to local government policy we took Khyber Pakhtunkhwa 

(KP) and Punjab local government policy formulation cycles to understand the gaps in policy. 

The inquiry found out that local government policy formulation in both KP and Punjab provinces is largely 

determined by interests of two important stakeholders i.e., provincial bureaucracy and ruling political 

party. The bureaucratic and political factors play a crucial role in the consolidation of a particular type of 

policy regime that we define as ad-hoc policy regime. The challenge to protect provincial autonomy and 

build effective local government require a more serious and inclusive efforts to outgrow current ad-hocism. 

To understand the functioning of this ad-hoc policy regime an analytical framework of policy field is 

developed to highlight the factors, actors and discourses that give form and content to local government 

laws. It is noted that existing policy regime bars any meaningful consultation and coordination beyond the 

government and administration networks. Out of all the acts studied for this research only the 2013 Act of 

KP government stood out as a document that not only received meaningful consultation but also more 

stable implementation. It is also observed that to shake the current ad-hoc policy regime it is useful to think 

to offer representation to diverse actors, interests, and discourses in the consultation process. 

Consequently, it is our well-founded hope, that a broader consultation and dialogue can lead to a more 

sustainable local government system in Punjab and KP provinces.  

 

The following recommendations emerged from the current research assignment: 

 

• To ensure a substantive consultative process, the first step is to get away from the patronizing 

attitude of governments inherited from past that see consultation just another agenda item. The 

need of the hour is to see consultation in a right based framework that can lead to a change in the 

attitude of responsible officials towards consultation. 

• Most consultations were done by administrative departments of local government to draw 

outlines of a feasible devolution plan. But broader consultations with other stakeholders were 

missing in all cases. Even members of ruling parties evinced reservations and felt left out from the 

consultation process. Meaningful consultations among all stakeholders must be made part of the 

policy formulation process to increase the durability of policy. Moreover, the consultative process 

could be made more expansive by making it accessible and inclusive of women and people from 

other marginalized social groups i.e., minority communities, transgender persons and persons with 

disabilities. 

• All local government policies received amendments one after another and our findings suggests 

that many of them were needed to avoid legal and constitutional contradictions inherent to local 

laws. Better consultations with the legal fraternity could be useful for avoiding court battles.  

• Consultations at federal level among political parties are required to draw a more detailed outline 

of the system across the provinces and avoid any experimentation in future. The verdict of the 
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Supreme Court in MQM vs Sindh Government case could be taken as a guideline for any future 

design of local government systems. 

• Consultative workshops planned at the initial stages of the process should be made more 

accessible to marginal group representatives. 

• Academic input is necessary and research on local government must be supported to build a 

sustainable human capital and information bank on local government issues and challenges. 

• Women representation should move away from traditional indirect system of representation. The 

deliberations on ways to ensure direct forms of women representation should be explored. 

• There is a dire need to include transgender persons’ concerns, needs and demands into the policy 
formulation process.  Only their inclusion into the process will ensure adequate acknowledgement 

of their needs. 
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1. Introduction 
 
Local governments have a long yet somewhat chequered history in Pakistan. Although the subject received 

considerable attention, both politically and academically, the country has yet to see an effective and 

representative local government system in any of its provinces. Article 140-A of the Constitution 

commands,  

 

‘Each Province shall, by law, establish a local government system and devolve political, administrative and 

financial responsibility and authority to the elected representatives of the local governments.’ 
  

 Although twelve years have passed since the 18th Amendment provided a constitutional cover to a 

representative third tier of government, yet there is hardly any concrete evidence that political parties are 

interested in any genuine and meaningful devolution of power to local tiers. A review of the existing laws 

and the way they are framed shows that decision making about local government policies is infested with 

ad-hocism. Very little financial and administrative powers are devolved; and change of government or the 

fear of losing control over the local tier can potentially reverse the process even if it started somewhere.1 

The attention which the military gave to the institution of local government in the past has proved both 

bane and blessing. On the one hand it made local government an important pillar of the popular political 

discourse and mass consciousness but on the other hand sown seeds of conflict among provincial 

politicians and bureaucrats.  

Local elections have become a salient feature of political life of the country for a long time. Since 2000, 

Khyber Pakhtunkhwa (KP) and Balochistan held four while Sindh and Punjab held three elections. Similarly, 

a strong consensus is resulted in civil society, public servants, party networks and international donors 

about the need of an effective local government system to tackle issues of public service delivery. 

KP and Punjab governments have supervised formulation of local government policies that could deal with 

devolution aspects of power transfer to local tier of government and administration. Between 2013 and 

2022, Punjab government came up with four different local government acts (2013, 2019, 2021, 2022) and 

another one is under consideration while KP government passed two (2013 & 2019). Numerous 

amendments were also followed in each case. The situation resembles to a policy chaos in Punjab while 

somewhat chaotic stability has ensured in the case of KP.  If the number of legislations is taken as a proxy 

for policy attention, one could easily see the importance of local governments in the political agendas of 

all political parties. However, the frequency of amendments and number of shifts in policy are symptoms 

of an absence of a clear strategy to turn this ‘attention’ into a concrete and substantial policy proposal.  

To understand the issues, challenges and problems inflicting the current policy cycle, we selected the KP 

and Punjab local government policy formulation process as a case study, asking; Is there a gap in the policy 

formulation? If yes, what is nature of this gap? What are its probable causes? How it could be rectified? To 

answer these basic questions the remaining discussion is divided into the following sections: 

The first section will elaborate the analytical framework that is used to situate the policy formulation in the 

larger social, political and institutional context of KP and Punjab provinces. The research design will also be 

discussed in this section to highlight the methods adopted for answering the questions raised earlier. It will 

be followed by a discussion and observation section that presents the empirical evidence from the field 

work interpreted by using the policy field-regime analytic. The last section will provide salient 

recommendations built on the discussion in preceding sections. 

 

 
1 A comparisons of 2013 vs 2019 KPLGA is useful in showing the reversal of devolution. For details see next 

section on KP. 
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2. Local Government Policy formulation – Theoretical model 
 
Gap analysis is increasingly used to identify factors causing and creating difference between desired 

objectives and outcomes of a policy made to solve social, economic, or political problems by building 

required institutions. It approaches the policy formulation as a composite process affected by institutional, 

social and political factors at multiple stages of agenda setting, drafting and implementation (Hoberg et al. 

2016). The local government, as an institution, is also structured and guided by a policy. In Pakistan such 

policy formulation is a prerogative of the provincial legislatures who legislates Local Government Acts 

(LGAs) to constitute the third tier. While the functionality of this system is ensured by formulation Rules of 

Business design by provincial Local government departments (LGD) . The LGAs and rules of business could 

be taken as policy documents to understand formulation and (to some extent) implementation of local 

government policy. 

The institutional climate heavily influences the policy formulation process2. The overbearing role of 

executives in policy making - compared to the legislature - is a sign of path-dependent institutional 

development. Moreover, the nature of political demands made by civil society and political parties also 

influence any policy regime. During the last two decades, by virtue of  continuity in electoral cycles, a 

consolidation of clientelist politics has happened in Pakistan (Mohmand 2019; Amirali 2017). This has led 

to a preference of political parties to cultivate their political clout by concentrating on developing and 

sustaining political constituencies. The political agenda is affected in large part by these concerns and thus 

is reflected in policy formulation by prioritizing certain objectives catering sectional interests. So, a policy 

regime, in this case local government policy, is directly influenced by a) the structure of the political system 

and b) the emergent needs of the political strategy (See Fig-1). In contrast to ‘ideal’ policy making, the 

strategy took more care of party interests than citizen’s needs. Therefore, the outcome is a consolidation 
of an ad-hoc policy regime. 

Policy regime and policy field are two attendant concepts that will be used to understand the actual 

behavior of political actors in contrast to the ideal behavior that is expected in policy discourse. Policy 

regime here refers to ‘a set of consolidated institutional practices that are shared by actors and institutions 

who guide the process of policy formulation’ (May and Jochim 2013). Both Punjab and KP governments 

(2013-2018) have been ruled by political parties belonging to different ideological frays yet showing 

recognizable patterns of policy behavior. Such patterns of behavior are the major cause in consolidating an 

ad-hoc regime of policy making that all parties unwittingly follow. Such policy regime is influenced by larger 

political climate, relative distribution of power among policy actors and the ideas adhered by them. 

 

Fig-1 provides a graphical depiction of the policy formulation process and the way it gets entangled with 

policy field and regime with reference to local government policy in case of Pakistan. It divides the process 

into two separate categories and engagement between both shape policy formulation for local 

governments. On the right-hand side is the policy regime specie (in our case ad-hoc policy) that is directly 

shaped by the structure of political system (federal, authoritarian) and needs of political strategy adapted 

by political parties. The federal nature of state in Pakistan and the history of center vs province competition 

for political power shape the strategy of different political parties. 

 

 

 

 
2 For a detail discussion on path dependency and its roots in Pakistan see Javid (2012) 
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Figure 1: Ad-hoc policy regime and current policy field for Local governments in Pakistan. 

 

 

 

Policy field is the second component of the process and connotes to a space constituted by interactions 

among disparate actors and discourse taking place at different sites attached with and located inside the 

political institutions influenced by structure of the system. The field consists of three basic elements a) 

Sites b) Actors c) Discourses. Although policy field is a conglomeration of these elements, that is larger than 

its individual parts because it is sensitive to power differentials, relative advantages, privileges, and 

authority of certain sites, actors, and discourses.  

 

The first element is usually described as a policy site or terrain, a space on which policy making happens. 

These are institutions, places (both formal and informal) where discussions, consultations and deliberation 

are done in a routine. With respect to local government policy, the provincial legislatures are the important 

site of policy deliberation.  The provincial legislature, bureaucracy of local government department, office 

of the local government minister and standing committee on local government are some other notable 

sites where leading policy actors i.e., politicians, bureaucracy, and civil society consult and communicate. 

Normally the government holds the authority to open new policy sites to interact with international 

donors, local civil society, or any other marginal groups it sees fit to be part of the process. Moreover, it 

also holds the power to close those who it sees going against its interests or of no use anymore. 

Second important element of the field is the actors who participate in the process directly or indirectly, 

officially, or informally3. Policy field is not an inclusive space following Rawlsian models of fair deliberation. 

Beside those who are excluded even those who participate do not share same amount of clout, social and 

political capital to influence the process. Fig-1 list four important individuals/offices that enjoy relatively 

bigger say in local government policy formulation i.e., party head, chief minister and secretary local 

government. 

 
3 There is a common understanding that interactions and engagements only occur in official space. However, 

there is increasing evidence on how informal interactions and even ethos influence governance and policy 

making in developing countries. For details see De Herdt and de Sardan (2015) 
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Given the one-leader-charisma driven form of Pakistani political parties, the head of the party plays a very 

big role in the agenda setting for local government policy. The office of the CM is the second most 

important place that partakes in the process, keeping in mind the actual practice in Punjab and KP provinces 

and so the CM or his/her nominee become the second most important policy actor. CM’s authority is 

delegated to the minister of Local government and the latter further delegates it to the Local government 

department. The standing committee of the provincial legislature remains a passive institution and limits 

itself to giving recommendations. On the other hand, executives enjoy much more power in deciding the 

policy design and its details. Lastly, and to more importantly no member of opposition can find any 

respectable position to influence policy making.  

 

The international development organizations and superior courts also influence the policy formulation 

process. International donors provide consultations in technical fields and thus indirectly influence the 

process.4 And the court system (Supreme and High Courts) become an arbiter that not only decides about 

the legality of local government laws but also gives directions to provincial legislatures and governments 

about the content of local government laws. However, the courts’ role is advisory in nature and not always 

entertained by governments especially in the domain of effective policy making that is the subjective of 

this inquiry.5  

 

The last element of the policy field is the symbolic universe of ideas and narratives pinned on local 

government system by political agendas tendered by different political actors. The discursive elements 

have not been discussed seriously so there is a big gap in understanding their role and influence at each 

policy stage, such as agenda setting. The actors who are engaged in the formulation of policy not only bring 

their interests but also symbols, words, and slogans to make them/show them legitimate. The civil society 

actors bring discourses of women rights, gender equality, and inclusivity to influence agenda setting. The 

bureaucrats bank on discourses of efficiency and management to withheld or support decentralization of 

certain departments. And the provincial politicians use descriptors like democracy, public service delivery, 

improving capacity of local institutions to give legitimacy to the process and policy. All these discourses 

also found their way into policy through influencing the agenda setting stage of policy making. Stitching 

together all these ideas, actors and sites therefore require more concrete and effective consultation. 

Whether it happened or not is something we are going to discuss in the next section. 

2.1. Research Design  

Before starting the discussion on LG policies, it is pertinent to discuss the research design adapted for this 

inquiry. The key objective of the inquiry is to study the process of policy formulation to highlight the actual 

consultation process and to identify any gaps, if there were any. We identified politicians, bureaucrats, and 

civil society as three important actors who could provide insights into the processes followed in policy 

cycles happened in both KP and Punjab.  

 

 

 
4 The local civil society flexed its influence by aligning itself with international donors, and hardly play any 

independent role except through personal connections with the politicians and local government administrators 
5 Judiciary as a site and judges as Individual person of a judge may also influence the policy field as highlighted 

by two recent decisions of supreme court on restoration of Punjab local government and stipulations about 

holding local government elections. 
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Table 1: Interviews details 

Interviews KP Punjab 

Bureaucrats 4 6 

Politicians  3 5 

Civil society 3 6 

FDG 2 2 

 

All categories of interviewees require some unpacking to understand the diversity entailed in them. The 

politicians selected for interviews were belonged to both opposition and government camps. From the 

government side we planned to include those party stalwarts who spearhead the agenda setting and policy 

design during their tenure. Second sub-category was of local politicians who contest elections and hold 

local government offices. Moreover, we also included opposition politicians who were/are a) part of 

standing committee on local government and b) elected to any office of local government into the pool of 

interviewees. The inclusion of opposition voices gives some flexibility to contrast our research design with 

the policy design from which opposition political actors were excluded. 

  

The next category of interviewees is of Bureaucrats who by virtue of their position play an important role 

in policy formulation cycle. There are two sub-categories of such individuals a) currently serving b). retirees 

who played significant part in past policy making. Third category is of Civil society that also encompasses a 

coterie of actors i.e., academics, NGOs, and consultants. Many of them have either worked on local 

government issues or remained part of the advisory on certain matters. Their inputs and suggestions also 

have the potential to help in mapping the policy cycles and identifying the gaps. 

 

Lastly, the citizens voices were also collected to establish a connection between demands and supply 

functions of the policy. Citizens are excluded from any serious deliberation on local government policy 

making. It is reflected in the absence of any meaningful representation awarded to women and other 

marginal groups i.e., youth, persons with disabilities, transgender persons, religious minorities etc... 

Women were given fixed indirect representation rather than using rotation criteria as practices in other 

developing countries.6 We tried to collect their voices by organizing Focus Group Discussions (FDGs) in 

Peshawar and Lahore.  

All in all, we conducted 27 interviews and four FDGs from May to July, to map the policy field, understand 

the conditions, influences and actors who played important role in formulating following policies.  

3. Results and Discussions 
 
Normally the policy cycle starts with the identification of a given problem and end at either amendment in 

or termination of the policy.  In the case of local government policy in KP and Punjab the policy cycle is 

adapted inductively by listening to the discussions of our respondents. The two key connecting mechanism 

of the cycle are a) consultation with stakeholders and b) coordination among them. Based on our 

engagements with our respondents we have identified three important sets of concerns, needs, and 

demands that effect policy formulation at each stage. These were a) operational needs of building 

 
6 The patronizing behavior on women representation in Pakistan started to become institutionalized during 

colonial period. The current system of indirect representation although ensure inclusion of women at all levels 

but also bound their political agency to household and party heads. For a detailed exposition of this issue in case 

of Pakistan please see (Dutoya 2016) 
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institutional infrastructure of local government system b) political considerations and c) legal- 

constitutional strictures.  

Fig-2 graphically depicts the policy cycle and the consultative mechanism adapted by the policy 

stakeholders who participated in the making of local government policies. The framers of the policy had to 

deal with three kinds of pressures and demands, namely, legal, political, and operational/technical. The 

political demands were emanated from the ruling party that initiate any policy formulation and provide 

legitimacy to it by taking its ownership. The technical concerns are shown by local government 

departments and are mostly about real or imagined needs of administration. The legal-constitutional 

commands also require careful engagement otherwise the courts would be pulled into the issue.  

 

Figure 2: Policy Formulation Cycle in KP and Punjab 

 

 

 

The main stakeholders in both cases were government (minister of LG or chief minister) and local 

government department. They are important not by virtue of their position in policy field but also because 

they ought to initiate the cycle and have institutional memory. The category of others includes all other 

stakeholders who are invited by the government or administration.  

3.1. Policy field in KP and Punjab 
 
After the 18th amendment passed in 2010, KP and Punjab provinces got engaged in local government policy 

formulation on multiple occasions. The 2013 general elections could be taken as a watershed moment for 

local government policy because two different political parties came to power in both provinces. Pakistan 

Muslim League-N (PML-N) made government in Punjab and Pakistan Tehreek-e-Insaf (PTI) took power in 

KP. Both governments initiated the process of local government policy making after a visible intervention 

by the Supreme Court asking provincial governments to complete the process of enactment of new local 

government laws early. Provincial governments produced local government acts in the same year.  

PTI-led government in KP held elections in 2014 while PML-N did the same next year in Punjab. Moreover, 

in Punjab the process of election was completed by the end of 2016 and newly elected office holders took 

charge after a delay of two years in 2017. Besides the usual differences in policy design, both laws were an 
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attempt by respective governments to address different political concerns, intentions, and aspirations. The 

variations in the design of local government were an outcome of the difference in policy field (s) in KP and 

Punjab. Before, pointing out the difference in policy field, a brief statement of two interviewees could 

usefully highlight the difference in attitude of the framers in both provinces. The leading bureaucrat who 

was spearheading the task in KP said the following 

‘‘…I did a thorough study of all the previous ordinances, 1959, 1979, 2001 all these ordinances were studied 

carefully to draft a new policy that could avoid the weaknesses of past policies. The intention was to ensure 

both devolution and decentralization of authority in a balanced manner.” 

On the other hand, in the Punjab one active participant in the process told  

“I played an important role in drafting the 2013 policy too. I had the experience of working with election 

commission of Pakistan and as an international observer with United Nations across Africa.  The underlying 

political concern that sets the agenda of 2013 law making in Punjab was to bring a law different from the 

one promulgated by Musharraf.” 

Comparing both statements indicate a different set of intentions and choices made by both political parties. 

The KP government wanted to bring in a system that could help the PTI as a party to develop its political 

support in the province and use it as a platform for its successful projection in other provinces. The PML-N 

on the other hands wanted to keep the power imbalance between province and local government intact 

because the previous law did empower the local tier at the cost of provincial tier. So, if concerns for 

devolution were more prominent in the policy discourse of KP the concentration of power at provincial tier 

was a more palpable intention in Punjab. The policy field differences could lay bare the differences that 

were later materialized in the forthcoming policy drafts in both provinces. 

Figure 3: Distinction between KP and Punjab Policy field in 2013 
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Fig-3 highlights the difference in sites and actors for the KP and Punjab for the policy of 2013. It will help 

to show the difference and lay the foundation to study the later policy formulation process that is the focus 

of this inquiry. Participating actors and sites show a slight difference created by the political climate and 

ideological map of each province. PTI was a relatively new party who was making entry into the corridors 

of power at a provincial level. It neither had any experience of ruling nor the political baggage of the past. 

Rather there was a perceptible desire and intention to use KP for projecting itself on national horizon. 

 

PML-N on the other hand, was an old party that had remained in power at national and provincial levels 

several time in past decades. It was well versed in traditional political strategy carries a baggage of the past 

that inhibits any fresh look to take roots inside party core groups. It inherited the same old political attitude 

of willful negligence towards local governments. The way agenda setting was done can explain for 

divergent paths adapted by both parties in their respective strongholds.  

 

PTI’s engagement with the issue of local government was driven by its political promise of developing a 

grass root democratic system of public service delivery. Previous government of Awami National Party 

(ANP) that ruled the province between 2008-2013 did not take any initiative in this regard and thus 

provided the opportunity to PTI, a new political entrepreneur, to gather momentum and mass appeal. Most 

of the political commentators and even the bureaucrats we interviewed insisted that narrative of effective 

local government did contribute to increase the mass appeal of the party in KP.  

 

The electoral promise urged and impelled the PTI to bring in a new policy for local government 

immediately. On the contrary the Punjab government went into law making only after supreme court order 

it to do so. This negative attitude was also reflected to a large extent in the form of pre-policy formulation 

consultations with different stakeholders. If PTI engaged generously with international consultants then 

the go-to advisors for PML-N were retired bureaucrats who were hired to draft policies to satisfy party 

needs like adjusting as many local politicians as possible in local governments.  

 

The differences of strategy also informed the choices of electoral narratives and party manifestos. PTI 

adopted the narrative of grass root democracy while PML-N kept development as the center piece of its 

political discourse. The final product reflected all these differences as explained by an Ex-KP bureaucrat 

“All laws passed by other provinces were contested and courts ordered alterations. Only the law passed by 

KP stood the test of courts, all application demanding repealing of the law or asking amendments were 

rejected by high court of the province”. 

However, one cannot help to notice that although the consultations in KP were a comparatively broader 

and the political climate more supportive for a favorable and visibly progressive policy on local 

government, the opposition parties were not engaged properly. The standing committee of the KP 

Assembly only conferred an advisory role with effective power remained in the hands of CM and LG 

minister.  

 

3.2. Policy Formulation process Khyber Pakhtunkhwa 2013 & 19 

 
KP has seen two local government policies in last decade. The first document was prepared during the first 

term of PTI in the province. Only after holding one election PTI brought substantive changes in the previous 

policy by introducing considerable amendments in 2019. The previous law proposed a three-tier local 

government system while the new law proposed a two-tier LG system stripping status of the district as a 

representative tier. On the other hand, it reduced the number of members of Village and Neighborhood 
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Councils (V&NCs), improved audit and accountability mechanism and brought a provincial finance system. 

What category of factors dictated these changes?  

 

The first impression we got out of interviewees is that political climate can explain the shift in the nature 

of the response of PTI government to local government and it was also reflected in the process of between 

policy formulation in 2013 & 2019. The political will of the PTI top leadership, its intention to present KP as 

a model province and confidence on its message and agenda was remarkably different from where it was 

standing in 2019. Looking at the way the policy cycle started may help to clearly state the difference. 

 One administrator who played an important role in the formulation of the 2013 Act and Rules of Business 

for its implementation told the following,  

 

“The manifesto of PTI for 2013 elections promised an effective local government system in case party ever 

came to power. Therefore, after the victory the administration was asked to initiate the consultation 

process across the board. The first task was to chalk out the most appropriate way to get the work done in 

an efficient and effective manner. 

“So, we have started studying different local government systems across the world and the approaches that 

different countries adopted to develop functional local government systems. One model we identified was 

the one that approached local government from public service delivery perspective and the other took 

democratic devolution of powers more seriously. We developed a consensus in the consultation process 

that a better approach would be to follow the spirit of constitution”. 
 

There is a lot of missing details in the constitution of Pakistan about local government, but it clearly states 

that an effective and representative local government tier must be ensured. The framers of 2013 policy in 

KP decided to follow this approach in order to avoid any contradiction with the constitution but also to 

substantiate the political claims of PTI claiming to empower grass root democratic institutions. 

The directions entailed in constitution were taken as base and efforts were made to erect an edifice of local 

government system. PTI’s minister of LG and secretary of LG department emerged as two key framers of 

policy making at that time. Their role was primary while other stakeholders were remained marginal to 

their influence on the policy process.  

The consultative process acted as a prelude to both agenda setting and drafting of the law and 

amendments later. The influence of constitutional approach on agenda setting for devolution process was 

huge. What would be the nature of local governments, their jurisdictions, what power would be needed to 

devolve and how this be achieved? All these questions were needing answers. Therefore, the consultative 

process was initiated inside government and administration. One ex-secretary local government told 

 

“We included education, health and other departments of administration in the consultation process. Some 

consultants were already hired by government we were also engaging with them, minister for local 

government was also in constant contact inside the department and outside with international experts.” 

 

This consultation was necessary to ensure the technical-operational stability after the devolution process 

started. Others have also corroborated the fact that inter-departmental meetings were held to deliberate 

on the issues of finance, public services, planning and development schemes and how to get them devolved 

in a manner that would not disturb the administrative architecture and efficiency. One interesting way the 

technical and political demands were interpreted by the framers in simplistic binary of quality and quantity. 

It was told that 

“The quantity and quality become our standards to vet any proposal, suggestion and recommendations”. 
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The qualitative-quantitative matrix was an interpretive technique to keep the policy design in politically 

and bureaucratically manageable proportions. The quantitative dimension was a measure to select 

departments that could be devolved for an effective management and production of public services at local 

level. And the qualitative referred to the extent to which extent devolution needed to meet the 

constitutional criteria of ensuring effective representative forms of government at local level. Most of the 

key informants concurred that 2013 KP local government Act was the best among all the provinces.7 Some 

of the commentators were a bit more skeptical about its implementation. However, the fact of the matter 

is that initially it worked well, and each village and neighborhood council (V&NC) received around PKR 2.5 

million in development fund. On the contrary, majority of the funds in Punjab were disbursed through 

MPA/MNA development schemes.8  

However, the consultative process in KP was not very inclusive, and the provincial government kept the 

arbitrary powers in its own hands9. One respondent acceded to the fact that there were some clear 

limitations of this process. During this process, 

 

… we neither took onboard civil society nor academia nor any other experts who had worked on previous 

local government acts. And opposition parties were also mostly remained outside the loop. Some time we 

have been asked to appear in front of standing committee but most of the time discussion ended up 

providing recommendations that were not even binding”. 

 

The limitation was directly created by the political considerations. The ruling party wanted to showcase its 

local government system to garner mass support; it thus wanted to keep the other political stakeholders 

out of the process. Hardly any role of standing committee was found, instead the executive branch (local 

government minister) kept the upper hand. Standing committee acted mostly as an authority that 

legitimized the process by giving approval to the draft of law and by permitting it to be presented for a vote 

in the provincial assembly. Another significant influence on the operational policy design was the 

participation of provincial bureaucracy. There was a palpable unease in local politicians and academia 

about the role of bureaucracy in policy formulation in KP.  

The visibly patronizing attitude with which government and administration treated the non-governmental 

stakeholders the process kept the civil society and citizens out of the consultative process. Women, youth, 

and minorities were given only token representation and mostly kept away from playing any effective and 

meaningful role in the system. The Rules of Business adapted later further cut down the powers of elected 

representatives and kept provincial bureaucracy effectively in charge of local administration. 

The overall changing political climate in the province further inflated the political considerations of the 

ruling party and a series of amendments was made after 2013. According to some observers more than 10 

amendments were made between 2013-2019 favoring the provincial government at the cost of clipping 

power of local governments. This process became more visible in May 2019 when the provincial 

government passed a far-reaching local government Amendment Act, 2019 which reduced powers of 

elected chairperson and removed the district tier of local government altogether. An architect of the 2013 

policy said that 

 
7 This conclusion also find resonance among academics. For example see Shafqat (2014) 
8 The skepticism has some factual foundations because although law provided some tangible power to elected 

office holders, but rules of the business adapted later were more biased towards powers of DMG group of 

provincial administration. Studying rules of business was out of the scope of current study.  
9 Some sections of the law (Section 64) show that district Nazims were bound to accept the direction of 

provincial CM and/or its nominee. 
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The quality function of devolution was gravely affected by these amendments. One must understand that 

if providing drinking water is a subject better dealt by Tehsil mayor then planning and Development 

department (P&D) must also lie under his/her authority. Otherwise, devolution can’t work.” 

Such issues were the primary drivers of the 2019 Amendment and called for the reorganization of 

devolution program installed in 2013. Many departments that were devolved in 2013 to elected mayors 

were given back to province and more importantly the district tier of local government was scrapped. In 

the absence of elected Mayor at district level Tehsil become the highest tier of local government and DC a 

representative of provincial bureaucracy sitting on top of the elected mayor (Rehman 2019). According to 

those bureaucrats who were engaged in the drafting process of 2013 law had seen these changes driven 

by provincial politicians demands on party leadership. The common perception and interviews with 

international experts also suggest that this reverse devolution was a product of compromise between 

provincial political elite and national party leadership of PTI. 

In this background it is not surprising that opposition parties were not consulted at all and even the local 

leadership of PTI remained aloof from the process. The arbitrary nature of the amendment and very little 

power given to parliamentary mechanisms of engagement and negotiations (Standing committee) leave 

no choice in the hand of opposition benches but to knock at the doors of courts10. 

  

Figure 4: Policy Formulation KP 2013-19 

Features 2013 2019 

Political Will Present Absent 

Motives Operational Political 

Consultation Relatively broader  Limited/Executive 

Coordination Balanced Unbalanced 

 

The policy cycle started in 2013 when the political climate for devolution was relatively more supportive 

for reasons we have discussed above. Amendments followed immediately yet the concerns driving them 

were different. Operational and technical needs were paramount in bringing any amendments while later 

(2019) political motives became dominant. Both consultation and coordination have seen a collective 

decline and executive provincial power started to become more visible and arbitrary. The needs of the 

political strategy started to dictate the policy process that negatively affected the outcomes of the local 

government policy cycle. 

 

3.3. Policy Formulation process Punjab 2019, 21&22 

 
The claims of success in improving governance in Khyber Pakhtunkhwa were reflected in PTI’s 2018 election 

manifesto which purposed 

“Local development in villages and small towns in Pakistan is controlled by MPAs and MNAs, or by the 

bureaucracy, who do not want to cede authority and relevance. We will devolve small infrastructure 

initiatives to village councils by transferring resources and decision-making power to the people of Pakistan 

by scaling out our successful KP model across Sindh, Punjab, and Baluchistan. 

 

The successful replication of the local government model practiced in KP was also promised by PTI in 

Punjab, if voted to power. The manifesto also launched a scathing critique of the traditional MPA-MNA 

centric public service delivery model being practiced in Punjab since 90s. This model gradually consolidates 

 
10 This amendment was later challenged in the Peshawar high court by multiple stakeholders. For details see 

https://www.dawn.com/news/1508099 
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with the restoration of democracy in 1988 and functioned as a tool to sustain voter loyalties in rural 

constituencies. In the absence of any universal policy for development in rural areas such arrangements 

were an outcome of the demography; majority of voters were residing in rural parts of Punjab. Moreover, 

the infamous Punjab tradition of administration also contributed to the stifling of any initiative for an 

effective local government system in Punjab. The local government law introduced by PML-N (Pakistan 

Muslim League- Nawaz) in 2013 was a continuation of these previous trends and thus remained short on 

delivering on core values of effective devolution. In the resulting system provincial bureaucracy kept most 

of the financial and operations authority in its hands. The PTI promised to revert the process. 

 

After 2018 election PTI was able to form a government and PML-N though did not form the government 

but emerged as the majority party in the Punjab Assembly. After making the government, PTI started to 

engage some of the old and more dependable architects of KP local government system to draft a new 

policy document in Punjab. It hired number of retired bureaucrats as advisors to the Punjab government. 

Therefore, the shadows of KP’s local government system and policy cycle loomed large on Punjab 2019 Act. 

These were not only reflected in the structure of local government system but also in the consultations 

that were made prior to frame the policy. The constitutional approach and quality-quantity matrix and the 

intention to restructure administrative system remained the hall mark of policy cycle in Punjab. 

Direct elections for mayors and reserved seats (except minorities), abolishing union council as a local 

government unit, joint authorities for inter-municipal cooperation were some of the features of it 

(Rohdewold and Janjua 2019). Although the proposed system received positive reviews, but it was failed 

to get on wheels due to calculations of political strategy. 

 

The political climate of the province that PTI found itself ruling was very different; unlike KP, the opposition 

was big, vocal, and effective. Keeping the opposition in the provincial assembly out of the policy 

formulation - a strategy that was adapted in KP - did not work well in Punjab. In contrast to KP there was 

already an elected local government system working in Punjab that was required to be dealt first. The 

decision to abolish it through an executive order led to political and legal tensions. The elected members 

at local level went to the court; the Supreme Court decided in favor of the later and asked he PTI-led 

provincial government to restore local bodies elected based on 2013 law. This decision further delayed the 

implementation of new policy. 

 

Given the ensuing urbanization and emergence of middle class there is a high political and institutional 

demand for effective local governments in Punjab. PTI rightly identified the problem and promised to 

satisfy the demand. Yet, the consultative process remained exclusionary and technocratic in its content. 

The academia played an important role in drafting the 2019 policy and unlike KP technical experts from 

academic networks were taken on board. One key informant pointing out the features of this consultation 

process said the following, 

“Only bureaucrats and some professors of the LUMS were consulted and no technical input were taken from 

legal fraternity nor grass root practitioners {politicians/activists} were included in the process. Most of the 

experts who were engaged in the process belonged to the field of finance therefore the financial aspect of 

the proposed system was very good. But most of the powers were given to bureaucracy… Rather than calling 

it local government Act 2019 it could be described better as secretary’s Act 2019.” 

 

The Punjab Village Panchayats and Neighborhood Councils Act 2019 was part of the policy and an 

important feature of the new system. It was designed to replace the unit of union council which remained 

a very important administrative unit since the times of Ayyub (1958-1969). The intended objective was to 

bring a more participatory form of government to the village and neighborhood levels but the way it was 
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done created legal and operational problems. The act proposed elected VP&NCs were to remain only 

advisory bodies while the tehsil administration retained the position of an approval authority for all kind 

of development initiatives at the grass root level. The provincial bureaucracy kept the control of the village 

councils disconnecting it from higher tiers of local government.  It not only created operational problems 

but was also decried as violation of the spirit of Constitution that demands an effective representative 

government. Another big legal loophole was the establishment of election tribunals under the PLGA, 2019 

to manage local government election. According to one legal expert even the election commission was not 

aware of the fact that  

“Out of total five members of each tribunal one was a retired judge and four public servants. It was very 

easy to manage the later by any government.… Moreover, the constitution clearly dictates that elections 
must be managed by election commission of Pakistan”. 
 

 These and other such legal ambiguities provided opportunity to opposition parties and even legal 

fraternity to challenge it in court of law. The mounting pressure on the Punjab government forced it to 

move towards amendments.  However, the previous attitude of PTI was later reciprocated by the 

opposition and the situation forced the government to use an obsolete legal device, Ordinance to bring 

substantive changes in the 2019 act. The new amendments terminated the old VP&NCs law and made 

them part of the main law. Rectified other legal loopholes and provided cover to power of elected members 

beside Mayors of town and Tehsils. 

 

The political instability in Punjab and partisan consideration of the PTI affected the policy cycle design of 

the policy. The strong presence of PML-N at village and neighborhood levels bared PTI to hold elections. 

The legal weaknesses further slowed the process of implementation. Recommendation on Punjab Local 

Government Ordinance (PLGO), 2021, were provided by opposition in the meetings of standing committee 

of the Punjab Assembly but never taken seriously and the drafts remained untouched until the opposition 

came to power in 2022. The new PML-N government was so serious that within a short stint of 2 months 

it brought in a new law. This time the CM again directly delegated the authority to a party stalwart to lead 

the process. The ad-hocism once again was noticeable as the power to accept or reject any 

recommendation lies with a single office. The new law remained a mixture of previous laws as it picked 

things from all previous laws. The indirect elections of mayors adopted from the 2013 law and the union 

council system was also restored and replaced the old V&NCs. The fixed amount of revenue transfers and 

cabinet system for mayors was adapted from 2019 law. Consultation with different think tanks also took 

place but mostly in informal capacity. In the very haste this law was made faced the same fate as the new 

PTI government, that took oath in July this year, scrapped it right after coming to power. The new CM 

restored the old bureaucratic system through an executive order and promised to hold elections under the 

2019 law. Some quarters are saying that CM office is again working on a new local government law. 

However, given the uncertainty of current dispensation it is very unlikely to foresee any sustainable 

solution to the problem. The scale of crisis in Punjab is so huge that two laws have been passed and 

terminated in last three years without holding a single election. 

 

Figure 5: Features effecting Policy cycles 

Feature 2019 2021 2022 

Political Will Absent  Absent Absent 

Motives Political Political Political 

Consultation Limited  Ordinance Informal 

Coordination NA NA NA 
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The quality-quantity matrix adopted by the framers of local government system in KP failed to consider the 

needs of Punjab. The political fragmentation is still high in Punjab therefore any due consideration on the 

nature and form of the local government policy in this unstable environment is not forthcoming. Even the 

PTI working under such uncertain conditions in Punjab has backtracked from its political commitments 

regarding grass root democracy.  

4. Conclusion 
 
Local government policy cycle shares strong similarities in both Punjab and KP. The constitution provides 

the legal bases and some basic principles to develop local government system. Pakistan political system 

after 18th amendments has entered a new phase. Provinces have emerged as strong nodes of effective 

control and decision making. Different parties have started to form governments in each province. The 

constitutional amendment of 2010 has satisfied, to a large extent, demands for provincial autonomy but 

the lack of clarity about local government arrangements is having many bad ramifications. The issues of 

coordination, design, and extent of devolution has marred the objective of developing a sustainable model 

of local government in KP or Punjab (as well as in the other provinces). The shoddy and ineffective 

devolution goes against the cause of local governance.  

The consultative process for policies in both provinces remained informal and heavily guarded. Access to 

it was restricted and marginalized groups remain excluded from the process. Table-2 provides a 

comparative summary of the process. 

 
Table 2: Summary of Policy formulation 

Punjab KP 

Stages of 

Policy 

Stakeholders Participated Excluded Stakeholders Participated Excluded 

Agenda 

Setting 

Provincial 

government & 

Bureaucracy 

Bureaucrats 

Academia 

Youth 

Women 

Minorities 

Persons with 

disabilities 

Opposition 

parties 

Transgender 

persons 

Provincial 

government & 

Bureaucracy 

Bureaucrats & 

International 

Consultants 

Youth 

Women 

Minorities 

Persons with 

disabilities 

Opposition 

parties 

Academia 

Transgender 

persons 

Drafting Secretary LG Bureaucracy and 

Academia 

None Secretary LG Provincial 

Bureaucrats 

None 

 

The agenda setting clearly shows that although party leadership provided legitimacy to the process and 

were keen to create a local government system, their concern for sectional interests hindered such 

attempts. The lack of consultation inside and across the political parties turned out to be a primary spoiler. 

Except the ruling party other political stakeholders were pushed out of the consultative process due to the 

concerns of clientelism. Beside sectional and partisan interests, and the other salient issue hurting policy 

cycle is of coordination among branches of the government. There is no consensus on the design and 

sequence of devolution and decentralization of functions and services. Empirical research and evidence 

were also lacking that stripped policy design of the required flexibility technical comprehensiveness and 

politically feasible. Resultingly, it relies on ad-hocism as the only available policy option. 

Following recommendations emerged out of this inquiry 



17 

 

• To ensure a substantive consultative process, the first step is to get away from the patronizing 

attitude of governments inherited from past that see consultation just another agenda item. The 

need of the hour is to see consultation in a right based framework that can lead to a change in the 

attitude of responsible officials towards consultation. 

• Academic input is necessary and research on local government must be supported to build a 

sustainable human capital and information bank on local government issues and challenges. 

• The standing committee of the provincial legislature is the site that needs to be strengthened to 

ensure stable policy design. 

• All local government policies received amendments one after another and our findings suggests 

that many of them were needed to avoid legal and constitutional contradictions inherent to local 

laws. Better consultations with the legal fraternity could be useful for avoiding court battles.  

• Consultations at federal level among political parties are required to draw a more detailed outline 

of the system across the provinces and avoid any experimentation in future. The decision made by 

the Supreme Court in MQM vs Sindh Government case could be taken as a guideline for any future 

design of local government systems. 

• Consultative process is required to be held at all stages of the policy cycle and should be more 

accessible and inclusive. Efforts should be dedicated to ensure that women, youth, persons with 

disabilities, transgender persons and people from minority communities participate in the 

consultations. 

• Most consultations were done inside the administration to draw outlines of a feasible devolution 

plan. But consultations with political parties were missing in all cases. Even members of ruling 

political parties show reservations on some aspects of the laws because they left out of the 

consultation process. Meaningful consultations with ruling parties and other groups must be made 

part of the policy formulation process to increase the durability of policy. Moreover, the 

consultative process could be made more expansive by making accessible to women, youth and 

people from other marginalized social groups i.e., minorities, transgender persons and persons 

with disabilities 

• Education of the politicians on topics of local government policy is necessary to give it longevity.  

• Survey and consultations are especially needed for the V&NCs/ UC level devolution and 

communities of citizens must be allowed to have some say in it. 

• Separate consultations with peasant and working-class representatives, of all genders, should be 

included into the policy agenda. 

• Minorities require special attention and they should be consulted at each level. 

• Women representation should move away from traditional indirect system of representation. The 

deliberations on ways to ensure direct forms of women representation should be explored. 

• There is a dire need to include transgender persons’ concerns, needs and demands into policy 
formulation process.  Only their inclusion into the process will ensure adequate acknowledgement 

of their needs. 
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Annexure-I       

People’s Voices 

1. We do not like when policies are made for us. We should not be treated as a 

Christians but as Pakistanis 

                         (A Christian Rights Activist- Peshawar) 

2. Safdar is a Councilor he knows name of every single child in his neighborhood, 

he knows everybody and everyone knows him. He spent hours and hours daily 

in solving everyday problems of his constituents. But I am sorry to say a 

councilor is not treated respectfully in local administrative departments. 

                            (A School teacher- Peshawar) 

3. What can you achieve even if you get elected if you do not have a vision for 

future? A vision is a must that informs our policies  

                        (A youth right activist-Peshawar) 

4. Although I elected with a large margin, but Assistant commissioner used his 

powers to block my grants. What is to be there for us if bureaucracy still 

dominates the decision-making process.  

             (Transgender Activist and Councilor KP) 

5. Whenever there will be any real local governments participation of ordinary 

citizens will be automatically increased. 

                            (Youth Activist -Lahore) 

6. The real issue is that provincial members make policy for local governments, 

and they treat them as rival institutions. Can they make any policy to strip 

themselves of any power?  

                                            (Right Activist-Lahore) 

7. Primary goal of democracy is to establish peoples’ government, but workers 

are never included in it.  

                                 (Working class leader- Lahore) 
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