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I Executive Summary 

1. Background 
 
Bhutan has undergone an orderly transition from absolute monarchy to multi-party democracy. All 
essential democratic institutions are in place with the system of democratic governance backed by 
strong constitutional bodies, while safeguards have been built into the election system to prevent 
State capture by special interests. While perceived levels of corruption remain low in a regional 
perspective, Bhutan’s anti-corruption efforts have been stepped up in recent years in anticipation of 
increased corruption risks and emerging corruption forms associated with stronger GDP growth, 
privatization and the growth of the private sector, opening up to international trade and investment, 
and the transfer of political power to elected government. 
 
The Anti-Corruption Commission (ACC) was established as an independent constitutional body. 
The ACC has a dedicated leadership, aspires for high levels of professionalism and generally 
enjoys credibility in the public. ACC has a high success rate in terms of criminal law enforcement 
of corruption offences; it also actively engages in education and awareness raising strategies, 
though these activities are less well known by the public.  
 
The first National Anti-Corruption Strategy (2008-13) was drafted by ACC as part of its duty under 
Article 54(b) of the Anti-Corruption Act 2006 (ACA) to operationalize the government policy of 
“Zero Tolerance to Corruption”. The Swiss Agency for Development and Cooperation (SDC) 
supported this process; similarly SDC funding has been provided to fund this evaluation report.  

2. Purpose 
 
This report presents the findings of an in-depth evaluation of the level and quality of 
implementation of the NACS 2008-13 and the impact it has had on improving governance and 
preventing and combating corruption in Bhutan. The results from this evaluation will be used to 
inform and inspire the design of the follow-up strategy for 2013-18 and its implementation, 
monitoring and oversight strategy. 

3. Methodology 
 
The evaluation was conducted by a team of experts from the Basel Institute on Governance (BIG) 
and from the Royal Institute of Management of Bhutan (RIM) through a series of bilateral 
consultations and stakeholder workshops conducted between April and August 2013. 
 
Key stakeholders consulted in this context were identified in collaboration with ACC, and covered 
all main government agencies and institutions including from the judiciary, with a particular focus 
on accountability institutions and corruption prone sectors or agencies, as well as the media, 
private sector, spiritual institutions, and civil society.  
 
The first round of consultations was conducted in a semi-structured interview style prepared based 
on desk-based research. A validation workshop was held at the end of the first round of 
consultations, inviting input from all invited stakeholders with a view to ensuring that the 
recommendations arising from the NACS evaluation in relation to the drafting of the follow-up 
strategy represent the needs and expectations of all key stakeholders. The second round of 
consultations was conducted to clarify and investigate more in depth findings from the first round 
of consultations.  
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4. Key findings NACS 2008-13 
 
Discussion with key agencies showed – and workshop participants confirmed – that considerable 
progress was made over the past five years in terms of preventing and prosecuting 
corruption. In particular the legal and regulatory framework has been strengthened in line with the 
NACS’ objectives in this regard. Some key systems objectives were also achieved; for example the 
existence and awareness of codes of conduct in agencies has increased, though their quality and 
compliance could be more streamlined, and the use of asset declarations has increased, though their 
usefulness through monitoring remains limited.  
 
This being said, little of this implementation effort was made in conscious recognition of the 
NACS. Only few stakeholders were aware of or very familiar with the NACS. In other words, 
while progress was made in anti-corruption and good governance in Bhutan, this cannot 
necessarily be accredited to the existence of the NACS, though it resulted in the achievement of 
some of its objectives.  
 
The core of the NACS, notably the seven strategies, were perceived to remain largely valid, 
though it was felt that they could be somewhat rearranged to take into account shifting priorities. 
Similarly, the forms of corruption remain largely valid, though some amendments are suggested 
with a view to more adequately reflect international standard on the one hand, and emerging 
corruption risks in Bhutan on the other hand. It should be clarified that rather than “forms of 
corruption”, the described practices are in fact types of corruption offences.  
 
There was consensus that ACC has emerged as an organisation capable of effectively enforcing 
anti-corruption legislation through the investigation of corruption; their almost 100% success 
rate is seen as an effective deterrent for citizens from engaging in corrupt practices. The 
Commission was also reported to have contributed considerably to raising awareness of corruption 
amongst the wider public, though it is recognised that the education and awareness raising work 
of ACC is not as well known (and reported about by media) than the investigation work. The 
ACC and its leadership are highly respected in the Bhutanese society, though also somewhat feared 
still due to the perceived focus on punishment. 
 
The terms ‘corruption’ and ‘anti-corruption’ were seen to have negative connotations. 
‘Corruption’ was understood in a narrow sense, associated with criminal behaviour punishable by 
law, enforced by the ACC. The link between anti-corruption measures and good governance was 
not fully understood. As a consequence, the prevention of and the fight against corruption 
(perceived in the aforementioned narrow sense), and in turn the implementation of the NACS, 
were perceived to be the sole responsibility and accountability of the ACC; this is likely to be 
one of the key reasons why NACS is little known and governance related reforms are not seen in 
connection with NACS. There is limited awareness that measures to strengthen good governance, 
focusing on transparency and accountability, have a direct and highly important impact on 
reducing corruption risks.  
 
Four additional reasons emerged for the lack of awareness about NACS among key stakeholders, 
and for the limited conscious NACS implementation measures observed. For one, there was 
generally a lack of communication around implementing the NACS. In addition, there was lack 
of clarity about leadership and implementation roles in relation to the NACS, resulting also in a 
lack of systematic monitoring, oversight and evaluation of implementation, in parts to be attributed 
to the aspirational and voluntary nature of the NACS. Further, the implementation matrix was 
considered to be too general and not detailed enough. Finally, the NACS was considered as too 
long and not in all parts very reader friendly.  
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5.  Summary of lessons learnt for the follow-up strategy2013-18 
 

- Ownership and oversight: The ownership of the new strategy must be clarified and 
clearly communicated to the general public and specifically to all concerned stakeholders. 
It is suggested that the strategy should be wholly endorsed and owned by the Government, 
and championed by the Prime Minister and the Cabinet.  This suggestion is made with a 
view to ensuring that anti-corruption is understood as a core Government priority rather 
than as an optional add-on, and indeed the responsibility of every institution and individual 
in the Bhutanese government, civil service and associated institutions. 
 

- Implementation: With a view to boosting the level of (conscious) implementation of the 
strategy and to make responsible all concerned stakeholders, the new strategy should 
consist of a comprehensive yet sufficiently targeted and concise implementation plan. The 
implementation plan should indicate expected outcomes and specify related activities, 
implementation responsibilities, timelines and criteria for the evaluation of implementation 
results.   

 
- Evaluation and monitoring: The new strategy’s implementation plan should contain 

measurable indicators that allow the concrete evaluation of progress made, against these 
indicators and clearly specified timelines. The new strategy should also contain clear 
instructions about evaluation and monitoring responsibilities.  

 
- Form and structure of new strategy: It is suggested that the new strategy is shortened 

with a view to making it more accessible. While the key strategies need to remain, much of 
the supporting content (e.g. forms of corruption etc.) should either become separate 
documents or annexures to the strategy.   

 
- Awareness raising and communication: The new strategy should be accompanied by a 

targeted communications strategy, with a view to fostering awareness about the strategy, 
both within government and the public service as well as in the general public. This will 
achieve at least two results, namely greater understanding of aim and purpose of the 
strategy and of responsibilities for its implementation within concerned agencies on the 
one hand, and on the other hand a greater awareness about the strategy in the general 
public and consequently more public demand for accountability regarding its 
implementation by public bodies.  

 
 
 

 
  



Bhutan National Anti-Corruption Strategy 2008-13 - Evaluation report 
 

7 

II Context and background 

1. Corruption in Bhutan 
 

Bhutan’s level of corruption remains comparatively low. It’s ranking in Transparency 
International Corruption Perception Index (CPI) has improved gradually, from ranking 45 out of 
180 countries and a score of 5.2 in 2008 to ranking 38 out of 182 with a score of 5.7 in 2011. 
Comparison with the CPI 2012, where Bhutan ranked 33 out of 174 with a ranking of 63/100 is 
difficult as a new methodology is being applied since 2012, though it can be assumed that this 
again represents an improvement in ranking. In 2012 Bhutan is only outranked by two Asian 
countries (Singapore and Hong Kong). As such Bhutan’s ranking is especially remarkable when 
compared regionally. 

 
While corruption is recognised as a major problem by 70% of Bhutanese citizens1, the ACC’s 

annual report 2012 reports that a more recent NIA survey (2013) indicates that 66% of the 
respondents perceive corruption to have decreased in Bhutan in the past five years, which is very 
encouraging2. Stakeholder consultations seem to indicate that this is likely to be attributed to a 
change in corruption typology, away from straight forward cash-based bribery to more 
sophisticated forms of corruption, as described in section 4 below.  
 

In addition, Bhutan’s increasing economic activity both at the national and at the international 
level, the growing private sector and the still relatively young political and democratic institutions 
raise the potential for serious corruption risks in the near future. Finally, continuing problems with 
procurement related corruption and corruption and misuse of functions in human resource 
management related processes at all levels put all sectors at risk. The impact of this type of 
corruption is of course most concerning in those sectors and industries which are key to achieving 
the nation’s GNH goals in relation to economic and social wellness, and should be a focus of anti-
corruption measures. Unfortunately these also seem to largely coincide with the sectors for which 
ACC has received most complaints, namely health, forestry, works & human settlement, 
construction, land, geology and mining. 

 

2. Anti-corruption in Bhutan, and the ACC 
 
Although corrupt practices are not a recent phenomenon in Bhutan (as in any other country in 

the world), labelling corruption as such is relatively new. Good governance has been part of 
government policies for more than a decade; the terms ‘corruption‘ and ‘anti-corruption’ have been 
introduced more recently.  

 
The public recognition and discussion of these matters became more articulated with the 

commencement of the Good Governance Initiative in 1999. In 2005, promoting and strengthening 
good governance became part of the national agenda under the Good Governance Plus exercise. In 
the same year, the Anti-Corruption Commission (ACC) was established by Royal Decree and 
became operational in January 2006. Also in 2006, the Anti-Corruption Act (2006 ACA) was 
passed, defining the legal framework and institutional arrangements for the prevention of and the 
fight against corruption in Bhutan; the act was revised in 2011 (ACA 2011). 

 

                                                        
1ACC, People’s attitude towards corruption and anti-corruption commission, 2009, p. 5. 
2ACC, Annual report 2012, 2013, p. 5.  
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The ACC has been a constitutional body since the 2008 Constitution came into effect. The 
ACC is tasked with (1) prevention, (2) public education and (3) investigation, as laid out in the 
Constitution (article 27) and the 2011 ACA (article 25). The 2011 ACA furthermore assigned the 
ACC to develop a National Anti-Corruption Strategy (NACS) for the period 2008-13, which was, 
after extensive stakeholder consultations, launched in 2009.  

 
Internationally, Bhutan has been a member of the ADB/OECD Anti-Corruption Initiative for 

Asia-Pacific since 2007. Although Bhutan has not yet ratified the UNCAC (United Nations 
Convention Against Corruption), it has in 2010 conducted a comprehensive gap and compliance 
analysis so as to identify and remedy existing legal and institutional gaps against the UNCAC, 
which is recognised internationally as globally valid standard for fighting corruption. 

 
The increased awareness of corruption cited above is largely attributed to ACC’s activities. 

Amongst the interlocutors met in the context of this evaluation exercise, there was a consensus that 
ACC had done a good job in terms of effectiveness and efficiency with regards to both the 
investigation and the prevention of corruption. The commission was reported to have contributed 
considerably to raising awareness of corruption amongst the wider public, and to have managed to 
deter citizens from engaging in corrupt practices particularly through their investigations. On the 
other hand the ACC also still suffers from lack of sufficient and adequately trained staff on the one 
hand, and a reputational problem in the broader society which, in parts, does not yet recognise the 
positive contribution that ACC is making to the achievement of Bhutan’s development goals.   

 
This must be understood also in connection with the negative connotation that the term anti-

corruption raises in many citizens, as it is mostly seen as a synonym for ACC led investigation into 
potentially criminal behaviour.  The link between anti-corruption measures and good governance 
was not fully understood. Integrity, ethical behaviour and accountability are understood as an 
essential part of ‘good governance’, but not necessarily seen in connection with or as part of anti-
corruption measures. This results in the general assumption that all corruption-related matters – be 
it prevention, education or law enforcement – are the exclusive responsibility of the ACC. The 
broader responsibility for preventing and fighting corruption by implementing good governance 
reforms across the civil service and all related public institutions is not clearly understood and 
hampers the success of anti-corruption reforms.   

 
Also linked to this issue of trust in the ACC and public support for the anti-corruption cause is 

the matter of public reporting of corruption. The ACC has a role to play in providing greater 
reassurance for potential reporters. Whilst guidelines exist on how potential accomplice whistle 
blowers will be treated by the ACC, these are not known or understood by the wider public. It 
might be that there is a perception problem for the ACC as the victim of its own success in robustly 
investigating and prosecuting cases. The ACC is not seen as a ‘friend’ of the people. Most see it as 
a very effective but aggressive policing institution, but not someone they would voluntarily choose 
to talk to. This perception also hinders the effectiveness of the ACC in its prevention and education 
activities. There is finally some confusion over differences in seriousness of corruption. Whilst 
there are indeed greater or lesser degrees of seriousness involved in different types of corrupt 
activity, public perception is that they will all be treated with the same degree of severity by ACC. 
Having ‘zero tolerance’ is one thing, but a proper and proportionate response to it is quite another. 
There may need to be a softer line taken in future backed by a strong Communication Strategy. 
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3. Capacity to combat corruption in other accountability institutions 
 
The fight against corruption may be most obviously associated with the ACC, but a range of 

other institutions in Bhutan play a key role in these efforts as well. As stated earlier, indeed every 
institution is responsible for preventing and detecting corruption within its institution and 
operations, and for establishing systems, control mechanisms and reporting structures for achieving 
this. These measures may be of targeted anti-corruption nature or part of the overall good 
governance reforms that the institution is engaged in.  

 
In addition, there are a number of other institutions that play a particularly critical role in 

leading and supporting the fight against corruption. These include, notably, other law enforcement 
agencies, especially the Office of the Attorney General (OAG), the judiciary, the Royal Audit 
Authority (RAA), the Royal Civil Service Commission (RCSC), the Election Commission (ECB) 
and the Parliament (National Council and National Assembly).  

 
A detailed analysis of the capacity of these institutions to support the fight against corruption 

has not been conducted in the context of this assessment, but individual stakeholder consultations 
as well as previous analysis on this matter (as, for example, contained in the ACC’s Institutional 
Development Plan 2011-20) allow to make a number of relevant general observations, as follows: 

 
Collaboration between the investigating and prosecuting authorities is an important element of 

successfully enforcing anti-corruption legislation. As such, the Office of the Attorney General 
(OAG) is an important partner in the enforcement related anti-corruption work. Its capacities 
however are limited, with only 17 lawyers currently working at the OAG who of course deal not 
only with corruption cases but also with all other criminal cases. Lack of experience and expertise 
in financial investigation at the OAG (and, to a degree, at ACC) also results in a lack of focus on 
asset recovery as part of anti-corruption law enforcement process. Instead, the OAG usually pleads 
for prison terms and possibly a recuperation of state loss, a concept internationally known to be 
extremely difficult to quantify and thus enforce. As a result, the state looses a considerable amount 
of money that could potentially be recuperated through more focus on asset recovery and, at least 
as importantly, an important opportunity to effectively deter future corrupt activities is missed. In 
addition, and in view of the emerging international characteristic of corruption and money 
laundering originating in Bhutan, the OAG needs to strengthen its expertise in matters of 
international legal assistance. This needs to be coupled with the negotiation, by the concerned 
Government Ministry, of bilateral treaties with Bhutan’s most important trading partners, first and 
foremost India.  

 
The judiciary – District Courts, High Courts and the Supreme Court – tasked with 

adjudicating corruption cases investigated by the ACC and prosecuted by the OAG (as well as, of 
course, other cases) – also struggle with a lack of capacity, caused by the general shortage of 
lawyers in Bhutan and the tight regulations put in place by the RCSC in relation to eligibility to 
become a judge at a higher court. While its independence from direct undue political influence is 
not seen as threatened, these restrictions including its lack of financial independence have an 
overall negative impact on the quality and level of its overall independence in executing its powers. 
The perception that the courts are quite inconsistent, and too lenient, with corruption offenders, 
much more so than with offenders of lesser crimes, is particularly problematic for the anti-
corruption effort of the country. Indeed concern has been raised at numerous occasions about the 
reluctance of courts to enforce deterring sentences. This, in combination with the lack of capacity 
to trace and recover assets, undermines the preventative impact of law enforcement. It is suggested 
that the judiciary could benefit from attending corruption training or awareness raising courses that 
also might cover case management.  
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The supreme audit function is executed by the Royal Audit Authority (RAA); in addition, 

each department has an Internal Audit Unit (IAU). Both these audit related institutions play a 
critical role in preventing and detecting corruption, notably corruption in the form of abuse of 
public funds and embezzlement. The RAA reports all fraud and corruption related irregularities to 
the ACC, but also continues to investigate these as part of its routine activities. To coordinate work 
and share case information, the RAA and the ACC hold biannual meetings. Stakeholder 
consultation has revealed that there may be more room for the IAUs to play a role in corruption 
prevention and detection. It is considered international good practice that the internal audit function 
is tasked with identifying and regularly reviewing, as well as recommending remedies, to 
organisation specific risks. It does not appear that IAUs are currently sensitised or explicitly tasked 
with this role, including not in relation to corruption.   The use of the IAU by the Druk Green 
Power Corporation (DGPC) could serve as an example to be adapted to the public sector.  

 
The Royal Civil Service Commission (RCSC) plays a role in integrity related matters by 

overseeing conduct in the public service in line with the Bhutan Civil Service Rules and 
Regulations (BCSR). Indeed regulating and overseeing the proper conduct of civil servants is a 
core role of civil service commissions in most countries. Specific measures taken by the RCSC to 
support targeted integrity measures include, most recently, the introduction of an e-learning 
module on integrity and ethics, to be rolled out across the civil service. This is of good value. On 
the other hand, discussions across all stakeholder groups have pointed to the fact that overall, the 
civil service is in great need of modernisation. Notably in view of the recurring theme of nepotism 
and patronage in human resource related matters, a more performance based system for human 
resources would be essential to promote meritocracy as the core principle for recruitment and 
promotion and should replace the current system which is largely based on seniority. In addition, 
the RCSC- as other agencies and departments in Bhutan – should consider transiting step-by-step 
to a more risk-based or principles-based system of human resource management, moving away 
from burdensome rules based systems. 

 
The Election Commission (ECB) has this year successfully overseen the peaceful second 

democratic elections in Bhutan, which is highly commendable. Vigilance however is highly 
recommended. Elections in young democracies, where the electorate is comparatively immature 
and applicable rules and regulations are new and thus not well known, offer a fertile ground for 
corruption. Stakeholder discussions have revealed concern regarding the large amounts of cash 
circulating during the recent election campaign, and the role of election campaign helpers in 
distributing these to potential voters. At this stage, and in absence of any official complaint lodged 
with ACC or ECB, this must be considered hearsay. Also, the general perception is that this has not 
had a massive impact on election outcomes. However, an ex post assessment by the ECB or 
another appropriate body would be strongly recommended, as such trends can easily evolve into a 
more serious and systemic problem, which would be highly harmful for Bhutan’s young 
democracy. 

 
In relation to preventing and combating corruption, the Parliament, in Bhutan consisting of 

the King and two houses – the National Council (NC) and the National Assembly (NA) – has the 
primary task of overseeing government affairs and holding government to account. The Parliament 
also receives reports and oversees the work of the constitutional bodies, including ACC. Both 
houses have a dedicated Committee concerned with governance and ethics issues (NC Good 
Governance Committee and NA Ethics and Credentials Committee). The careful analysis of the 
ACC reports in each Resolution warrants a considerable awareness in Parliament about anti-
corruption matters. Nonetheless, and despite repeated reminders in the parliamentary debates, the 
Parliament has not succeeded in strengthening NACS implementation or in demanding more 
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stringent NACS implementation by the Government. It can be hoped that a more balanced 
Parliament after the recent elections develops more teeth in these regards, notably as the ultimate 
oversight over all government policy implementation, in a democracy lies with the Parliament, and 
this function will again be recognised in the oversight and monitoring structure of the new strategy.  

 
A small robust media, particularly print media, has emerged in recent years with some lively 

and independent titles, though most are still government owned and those that are not rely heavily 
on government advertising. There is good evidence of strong reporting on corruption issues by all 
media with some government officials complaining that it is too aggressive. The media could 
benefit from having the skills of proper financial investigators but generally manages to do a good 
in reporting corruption cases. It fares less well on reporting on prevention and raising awareness 
but this is equally a problem elsewhere; a good government and ACC communication strategy will 
assist in overcoming this weakness. 

 
Civil Society Organisations (CSOs) are gradually emerging. They can play a vital role in 

linking the wider public to corruption issues and concerns through raising awareness, and by acting 
as a conduit for complaints about corrupt activity. They can also help monitor and evaluate 
corruption in different sectors. Transparency International is in the process of establishing a 
chapter in Bhutan, which is a very encouraging development. Ideally such a specialised CSO 
would lead the civil society movement against corruption and work in close cooperation with 
CSOs working in related areas to enhance the strength of the movement and help streamline anti-
corruption concerns into the broader civil society movement.   

 

4. Specific and emerging forms of corruption 
 
As observed in recent surveys conducted by the ACC (notably the NIA 2013), the perception 

of respondents to these surveys is that the level of corruption in Bhutan is going down. In 
stakeholder interviews, however, a slightly more nuanced assessment was given, namely that cash 
based and small petty (again cash based) corruption transactions were indeed possibly reduced, but 
that more sophisticated forms of corruption were perceived to be on the rise. These forms are 
typically more difficult to discern, more difficult to prove. The following discusses such forms of 
corruption as currently being observed with more frequency in Bhutan – to judge by the evaluation 
of the stakeholders consulted – or perceived to be emerging in the country.  

 

4.1. Political corruption 
 
Political corruption is without doubt one of the worst forms of corruption, causing the most 

damage, as it spawns corruption at all levels and sections of society and fundamentally undermines 
the functioning of democracy. As was pointed out in the previous NACS: ‘In a country like 
Bhutan, where parliamentary democracy has been recently introduced, political corruption can 
threaten the nascent democracy. Electing incompetent candidates of political parties through the 
exchange of votes for concessions is one such example. Similarly, political powerbrokers can also 
bring incompetent and corrupt officials into the public service through nepotism and favoritism and 
also legalize corruption through policies and laws. Consequently, this will have a pervading effect 
throughout society, compromising national sovereignty and interests, causing despair, and 
fracturing the unity of our people.’  

 
With such corruption there is usually a strong nexus to be found between the ruling party and 

big business, which provide support to the party and can manipulate the political process at 
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election and in the execution of government function; over time this results in state capture and 
instability.   

 
Fortunately, the level of political corruption in Bhutan appears to be comparatively low to date. 

The recent election, which resulted in electing the opposition, is a good example of a functioning 
democracy where the ruling party is not able to manipulate election results in order to stay in 
power. The successful prosecution of the Speaker and a senior Minister of previous ruling party 
was also a good indicator of the lack of political interference in the judiciary and the rule of law. 

 
However, this issue requires constant supervision. One of the concerns the reviewers picked up 

on was a degree of uncertainty about where the power really lies in this small country. There is a 
feeling that a few well placed and rich individuals, with strong hidden political connections may be 
excreting too much control from the shadows, whilst at the same time hiding the origins of their 
wealth through complex corporate structures and unclear beneficial ownerships. There is a need for 
more research in this area with a view to preventing the current situation from degrading. This 
clearly could be the topic of more research, either by ACC or by a knowledgeable CSO or research 
think tank. 

 

4.2. Policy corruption 
 
Policy corruption is a term first introduced in Bhutan about two years ago, in the context of a 

major land related corruption case. Not a term often used in other countries, it describes well a 
form of corruption particularly at risk of occurring in young democracies. Basically it boils down 
to the misuse of privileged information or the misuse of office and power by a public official for 
private gain, whereby privileged information or the power of public office is misused to influence 
policy making so that its execution results in personal gain of the public official(s) concerned (or 
their relatives or close associates). It can also amount to a conflict of interest. An example may be 
when a Government official who owns land in a certain area influences policy so that the 
concerned area where he owns land will become the site of a major Government project, thus 
enabling him/her to sell his/her land (directly or through a front man) to the Government at a 
premium.  

 
Typical tell-tales for such policy corruption are sudden changes in policy or sudden 

introduction and rapid processing of policies without prior consultation in Cabinet or with 
Parliament. Policy corruption can also tie in with political corruption targeting electoral processes, 
when manipulation of policy aims at (re-) directing the construction of roads, schools or medical 
facilities to the concerned Government officials’ electorate.  

 
Factors that enable this form of corruption to occur include, notably, a lack of monitoring of 

long-term policy development, in particular policy development vs. the country’s FYP, limited or 
no participation in policy decision making (across stakeholder groups), and ultimately a lack of 
effective Parliamentarian oversight. In a young democracy where experience with policy making 
processes is limited, some of this policy corruption, including when it borders to political 
corruption, may be partially unwanted, a situation that has to be taken into account when selecting 
remedies.  

 
Remedies could include, notably, training of new politicians and leaders in policy making and 

leadership, combined with a government performance management system and oversight by 
Parliamentary committees; greater and institutionalised forms of participation and consultation 
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with stakeholders and local planning officers, combined with greater transparency on policy 
making processes and more outreach, including a systematic communication strategy.  
 

4.3. Weak corporate governance 
 
In Bhutan, business is dominated by State Owned Enterprises (SOEs), combined with a still 

small nascent private sector. Weak corporate governance affects both components of Bhutan’s 
business and has impacts on the economic performance of the concerned businesses. Good 
corporate governance is a mechanism for monitoring the actions, policies and decisions of senior 
management and involves aligning and responding to all key stakeholder interests. It should 
generate greater transparency and accountability.  

 
Whilst weak corporate governance does not always have to result in corruption, it enhances the 

risk. Nepotism and patronage are forms of corruption that can result from weak corporate 
governance, and instances of this have been observed by a number of stakeholders interviewed. It 
also generally is known to lead to a lack of transparency and accountability for the way institutions 
perform and spend resources, and reduces the efficiency of institutions which in turn leads to poor 
performance, and results in a lack of adequate oversight and controls. 

 
Remedies would include enhanced training and strict application of the OECD Corporate 

Governance Principles, ideally linked into a leadership programme.  
 

4.4. Fronting and collusion 
 
Fronting is where an unlicensed or unregulated person or business controls or owns a 

regulated or licensed business via a licensed person or business. There is usually an agreement that 
the licensed individual or company will run the business for a certain consideration. Fronting in 
Bhutan is generally associated with retail businesses, land ownership, mining operations, 
“software’, manufacturing industries and corporate ownership. Fronting is also used to hide the 
true beneficial owners of corporates, land, partnerships, and traders. Whilst there may be genuine 
reasons for hiding the true ownership, such vehicles are also used to receive or remit illegally 
generated funds.  

 
One way to deal with this is to create greater transparency and accountability over ownership, 

particularly concerning the need to identity all the beneficial owners. This is already a requirement 
for the Financial Institutions (FIs) and certain public registry offices but it is not being enforced 
(see the section on financial institutions below). 

 
Collusion is a secret deal struck between parties for a fraudulent, illegal or deceitful purpose, 

usually for a benefit. Collusion generally happens in government procurement through bid rigging, 
leakage of privileged information and unprofessional bid assessment. The main factors enabling or 
triggering collusion are lengthy procedures; rules that lack clarity (sometimes due to multiplicity) 
and consequently contain loopholes for manipulation; discretionary powers, weak oversight and 
monitoring; a lack of transparency and accountability; non-enforcement of rules and regulations; a 
general failure in the implementation of codes of conduct; and inefficient service delivery. 
Collusion may also be attributed to social and family ties.  

 
The main way to deal with it is through proper Due Diligence (DD) checks, and greater 

transparency in procurement and contracting procedures, simplified regulations and the 
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strengthening of service efficiency and awareness among concerned personnel about risks, rules 
and regulations (see the section on procurement below). 

 

4.5. Nepotism, Favouritism, Bribery, and Kickbacks 
 
Nepotism and favouritism by nature involve abuse of power. Such abuses generally occur 

when someone closely linked to a public official through family, friends, marriage, party or 
communal association is given undue preferential treatment. It normally prevails in human 
resource management matters such as recruitment, promotion, training, transfer and administrative 
sanctions, or in services delivery and in the award of contracts. It often also amounts to a conflict 
of interest when personal interest is put before the interest of the public. An example is where a 
supplier is preferred because they are a relative or friend of the procurer rather than because they 
have put in the best value bid. Stakeholder interviews conducted in Bhutan in the course of 2013 
showed that there was a growing concern about nepotism and favouritism and that they were 
considered very frequent forms of corruption, with considerable negative consequences on the 
efficiency of public service. Most concerns were voiced in relation to nepotism in human resource 
management matters. As a consequence, more still needs to be done to improve controls and the 
enforcement of applicable standards. It is also suggested to, once again, review the BCSR with a 
view to ensuring they correspond to modern and transparent standards of human resource 
management.  

 
Bribery is an act of giving, taking or soliciting bribes. The act is very often disguised and 

camouflaged in the form of gifts, which are considered customary, and other gratifications such as 
employment or scholarship opportunities for the public official’s relatives, holidays and hospitality. 
Kickbacks refer to payments made by suppliers to public officials in exchange for contracts or 
licenses secured through unfair means. Similar to collusion, bribery and kick-backs are particularly 
enabled or triggered when procedures are unnecessarily lengthy, when rules lack clarity, are 
duplicative, contain loopholes for manipulation and are not well known, and when there is poor 
supervision, a lack of checks and balances, and inadequate transparency and accountability.  

 
Whilst there was little clear evidence of bribery for political or party reasons in the recent 

election, several interlocutors had observed instances of small gifts being handed out by candidates 
of all parties to persuade and influence voters. Although the current impression is that at this point 
such undue behaviour has not had a decisive influence over the election results, this situation 
should raise concerns as it can quickly get out of hand. In a young democracy such as Bhutan, it is 
strongly suggested that the current term of Government is used by the Bhutan Election 
Commission in conjunction with ACC and indeed the elected officials themselves to raise 
awareness about the applicable rules and standards, and to raise awareness about the inadequacy of 
such behaviour in political elections.  

 

5. Vulnerable processes and sectors  

5.1. Procurement 
 
There is evidence that public and SOE staff is not implementing procurement best practice 

guidance with resulting issues over quality, quantity, and costs. There were many examples of 
employees being unaware of the procurement guidelines, or of the guidelines not being 
implemented properly. For goods this has led to inadequate or missing records such as absent, or 
incomplete, or duplicate bills, poor or non existent controls, lack of coordination between related 
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projects, lack of due diligence (DD) assessments on suppliers, and inadequate checks on the 
quantity and /or quality of material supplied. For services this has led to a lack of proper 
assessment of consultants fitness to be contracted together with a lack of controls over services 
provided and costs involved, a lack of assessment of the quality of work provided, a lack of 
controls over potential collusion between the user and supplier, a lack of understanding of value of 
bids, and absent monitoring and evaluation of services provided.  

 
In the bidding/tendering process there is some evidence of collusion between the bidders to fix 

the ‘winning’ bid price, together with the ‘winner’ with ‘compensation’ for the losing bidders, 
often in the form of sub contracting arrangements. There is also some evidence that bribes are 
demanded and paid to government employees. 

 
It is recommended that a Centre of procurement experts needs to be established to provide 

help and provide guidance on implementation. (Possibly via the Royal Institute on Management). 
Leaders and management must insist that the procurement guidelines are followed and reinforced 
via guidance and training. There needs to be corruption risk based approach, highlighting particular 
procurement risks, utilizing the Corruption Risk Management tool with advice provided by the 
ACC. Whistle-blowers need to be encouraged to come forward using perhaps a designated 
procurement report line. Checks and balances need to be implemented with decision making not 
that of one individual.  
 

There also needs to be proper quality assurance and controls backed by more rigorous internal 
audit (IA) checks and reports. The role of IA could be enhanced to play a more central part in 
preventing and detecting, and monitoring and evaluating fraud and corruption. 

 

5.2. Civil service management 
 

Considerable progress has been made under recent civil service reforms including the 
management of staff integrity such as including it in an amended Code of Ethics, introducing 
integrity training, through the management of compliance, as well as a gifts policy and asset 
declarations. However, it is noticeable that with so much government interface required for most 
transactions in Bhutan, corrupt dealings will require the involvement of government officials at 
some stage. They thus have a crucial role to play in preventing, detecting, and reporting it. Many 
public officials say they are reluctant to report. They mention being afraid of higher officials, of 
repercussions, or retaliations, and a general fear of what might happen to them. Several did not like 
the subsequent treatment of the government officials who signed off the land deals in the land 
cases involving the ex Speaker and Government Minister. There is a feeling that if these officials 
had reported to the ACC what was happening, they could not have counted on a lenient treatment 
in exchange of their willingness to report and cooperate with ACC. This is not quite in line with 
ACC guidance on the treatment of participating whistle-blowers, but as this perception is far spread 
it is enough to cause concern. It may be that the ACC needs to review the guidance, including 
provisions on the timeliness of reporting, and then actively communicate the amended guidance 
and highlight examples where it has enacted it.  

 
Bhutan has still someway to go in moving away from the culture of deference within a 

hierarchical system which nobody is willing to be seen to challenge; this in turn inevitably leads to 
inertia, lack of innovation, and slow response. There maybe a generation issue here. One way 
round it is to rapidly accelerate the promotion and career progression of younger leaders who need 
to be identified, encouraged and promoted from an early age. Others may need to be moved on or 
out, which is still difficult under current rules and culture. There needs to be greater debate around 
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what makes good leadership with the relevant skills and competencies established, monitored, and 
effected. Other issues concern a lack of accountability on delivery, or, indeed, a lack of delivery or 
performance. 

 
One of the obstacles to effective delivery of the government and FYPs are too many rules and 

regulations that hinder decision-making and progress. One solution is to move away from a rule 
bound approach, which may have been more relevant in earlier days, to a risk based approach. You 
give government leaders the freedom to make their own decisions provided there is a proper 
assessment and mitigation of the potential risks, including corruption, involved. They are then held 
to account for the delivery, but not for factors affecting delivery that could not be reasonably 
foreseen. A properly objective performance management system needs to be introduced. 
 

5.3. Financial sector 
 

The Financial sector is still largely a state owned enterprise (operating largely through the 
Druk Holding Investment Company) with government holdings in the Bank of Bhutan (BOB), the 
National Bank (BNB), the Royal Insurance Corporation of Bhutan (RICB) and the Bhutan 
Development Finance Corporation, with connected brokerage firms operating the Royal Securities 
Exchange. Some private banks and insurance companies have emerged. The Royal Monetary 
Authority is the regulator. 

 
There were concerns expressed that the regulated institutions are not carrying out their anti-

money laundering duties, as required under s.144 of the Financial Service Act 2011. There was 
inadequate review of customers or those for whom they act, through the ‘know your customer’ 
(KYC) system of identification and verification, and limited monitoring for complex, unusual or 
large transactions, or unusual patterns of transactions that have no apparent or visible economic or 
lawful purpose. There was a low level of reporting suspicious and cash transactions to the FIU (8-
10 in the last 18 months) combined with weak internal programs, including training programs, 
procedures, controls and audit functions to combat money laundering. There also appears to be 
weak oversight of licensed foreign branches, subsidiaries or operations following similar 
requirements to combat money-laundering, together with evidence of a lack of or incomplete due 
diligence (DD) for large deposits and purchases of securities in the capital markets.  

 
Collaboration between the concerned agencies in the fight against money laundering and the 

financing of terrorism activities (AML/CFT) should be available through the National 
Coordination Committee (NCC). However, the NCC is said to be very weak with some partners 
not attending meetings and others contributing little of substance, which would point to a lack of 
awareness of the risks associated with money laundering, or a lack of understanding of the 
respective roles and responsibilities in these matters. 

 
The solutions are quite simple: all financial institutions must perform their statutory AML 

duties properly. To this effect it would be timely for the RMA to remind financial institutions 
regularly what these obligations are, to monitor and evaluate how effectively the financial 
institutions are performing under these obligations, and to start sanctioning lack of implementation. 
Also, and indeed similar to other, non-financial corporations (see above, section on weak corporate 
governance), corporate governance in Bhutan’s financial institutions also needs improving, in 
particular with more effective (and visible) leadership, greater transparency in the way 
appointments are made (especially at senior management and Board level.  
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5.4. Private sector 
 

The private sector is small but emerging with most privately owned companies small to 
medium size. Limited investment sources and financing restraints limit the more rapid growth of 
the private sector and can encourage fronting and illegal flows of money. With no access to export 
credit, traders have to rely on financial guarantees often provided by less reputable institutions or 
individuals, with all the associated financial risks. They may be using or processing illegal funds.   

 
Although the business association takes the matter seriously, in many individual businesses 

there is a general lack of awareness of corruption issues, with little in the way of anti-corruption 
policies and procedures. As per the Good Practice Guidance on Internal Controls, Ethics and 
Compliance issued in 2010 by the Organisation for Economic Cooperation and Development 
(OECD) an international organisation leading the fight against bribery in (foreign) business 
transactions, good practice in this regard includes: 

- Clear statement of leadership and top-level corporate anti-bribery policy; 
- A set of policies on key issues such as gifts, entertainment, conflicts of interest, customer 

travel, political contributions, charitable contributions, facilitation payments, and 
solicitation and extortion; 

- Internal controls and financial and accounting procedures that allow to detect potential 
risks to or breaches to the implementation of this policy; 

- Senior level responsibility for anti-bribery compliance, including reporting authority 
directly to the company’s Board; 

- Regular communication and training about the company’s anti-bribery programme; 
- Positive incentives to employees who report suspicions of wrong-doing;  
- Appropriate disciplinary guidance combined with a helpline and assistance from an 

internal compliance function. (More information at: http://www.oecd.org/investment/anti-
bribery/anti-briberyconvention/44884389.pdf) 

 
Businesses have been required to sign integrity pacts in the context of procurement with the 

government, but there is little understanding of the issues behind it, and little fear of it actually 
being enforced. This is due to the fact that there is little to no monitoring or evaluation of whether 
the pacts have been implemented. There is some evidence of kickbacks paid in return for 
government contracts, with complaints by the private sector that this is demand driven. The latter 
statement may or may not be true, but the lack of awareness of anti-corruption issues in the private 
sector would seem to be an enabling environment for supply driven corruption to the same degree.  

 
To counter these emerging threats we feel that some of the regulations on investment and 

financing could be eased in favour of a risk based approach. Proper export credit facilities should 
be established to enable companies to export and import without liquidity issues, reducing their 
potential exposure to illicit financing mechanisms or sources of illicit funds. More foreign 
investment should be encouraged through a more balanced approach to Foreign Direct investment. 
(FDI). More incentives should be created: e.g. company start ups/ access to credit/ export 
assistance, though all such measures should be coupled with carefully designed corruption 
awareness raising programmes, and a more consistent implementation and enforcement of integrity 
pacts. The private sector has observed that it has little to no involvement in government policy 
making; when introducing some of these policies close consultation with the private sector is 
certainly warranted. 

 
Finally, one of the main rising energy threats will be when Bhutan starts trading in the Delhi 

exchange which, although sometime off, will require a careful risk assessment. 
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5.5. Local Areas and Local Government 
 
There are issues over lack of awareness of corruption issues at the local government level, 

lack of involvement and ownership in national and local policy development and implementation, 
and generally a feeling of a lack of engagement. This is likely to be the result of insufficient 
experience with these processes at the local level, but also insufficient mechanisms for 
transparency (e.g. information regarding local policy making, resource allocation, etc.) and 
accountability. There is some evidence of collusion of bidders in procurement with local and 
national inspectors vulnerable to bribery. Both local people and government feel a lack of 
involvement in development policy at national level: the development plans only include the local 
authority when plans have been approved. 
 

There needs to be greater participation in local affairs by villagers in resource allocation, 
planning, construction, development, contracting, and procurement with better communication on 
resource allocation. Local government needs greater transparency over decision making, and 
accountability regarding spending, and better accounting for how the resources have been used: 
e.g. how much a road, school, development costs, and who benefits from development.  

 
Social accountability mechanisms, as currently being envisaged by the ACC, would assist 

greatly in overcoming these perceived and actual misarrangements. In addition, the national 
devolution strategy is still in the process of implementation and may help to correct some of these 
issues. However there are still communication issues and we think such a plan (indeed all national 
government plans) would benefit from a communication strategy. 

 

5.6. Land, forests, roads and energy 
 
There is evidence of some land being sold and developed for the benefit of favoured 

individuals with some surveyors and planners colluding with developers and connected 
landowners. There is a lack of monitoring and evaluation of land development with associated due 
diligence failures (e.g. some land is owned by non-registered companies; some land is undervalued 
to avoid tax, etc.). 
 

Surveyors need to be registered /licensed with a code of ethics. The planned greater use of IT 
tools, automation and security checks should help to overcome some of the issues raised above, 
and they should be stringently enforced. Proper due diligence should be conducted on land 
transfers, deals and developments covering in particular the nature of the ownership, and the value 
of the development, etc.  

 
There are some issues with lack of awareness by foresters, a lack of communication from 

central offices, together with a lack of inspection, though current leadership of the concerned 
department is aware of these matters and planning a range of measures to address this. 
Additionally, there is a lack of reliable checks on the prices wood is actually sold and bought for at 
private sawmills with the risk that wood is sometimes sold at higher than permitted prices. One 
solution might be to establish permits /license for all involved in the process of harvesting wood. 
 

For roads, as an example of a high investment large contract volume sector, issues raised for 
other sectors and under chapter 4 above are also common. Here, notably, the enhancement of 
procurement processes, especially increasing awareness of these processes, streamlining processes 
and better training involved officials, will help close some corruption prone loopholes. 
 



Bhutan National Anti-Corruption Strategy 2008-13 - Evaluation report 
 

19 

But the major investment sector in Bhutan remains hydropower. We were generally impressed 
with the system of controls and checks in evidence at the Druk Green Power Company, which is 
the largest company generating 14% of the GDP. It has an effective, financial management system 
in place, is already looking at establishing a risk-based approach to include corruption, and uses the 
Integrity Diagnostic Tool. Staff are given annual targets of both quantitative and qualitative values, 
which is good practice including in relation to integrity and anti-corruption. There are issues 
around implementation of the tendering process and in evaluating the quality of the work done. 
The Chair normally decides upon the winners of major tendering projects, but a measuring tool or 
guide to evaluate the quality of the work done needs to be developed. There is also a suggestion 
that all major contracts should have some form of quality control, with monitoring and evaluation 
by an independent engineer. This system is currently implemented in one large contract. However, 
so far contractors who would also have to pay for it have not welcomed the idea. Should the 
funding of this monitoring be the key hurdle one solution could be to use or obtain development 
funds earmarked for this purpose, at least during the pilot period.  
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III NACS2008-13: Evaluation and lessons learnt for next strategy 

1. Level of implementation 
 
We found that many crucial elements of the 2009 NACS have been successfully 

implemented – be it consciously in reference to the NACS provisions or unconsciously under the 
banner of ‘good governance’. This implementation has taken place despite the difficulties deriving 
from the lack of provisions on concrete oversight and monitoring mechanisms (see below). The 
large majority of stakeholders reported that the ACC contributed considerably to the current state 
of implementation through its valuable inputs in legal and regulatory matters as well as through its 
investigation and prevention work. 

 
Most targets set by the NACS were met for reviewing the legal framework (strategic 

consideration no. 3). The 2006 ACA was reviewed and amended by the 2011 ACA. The Penal 
Code (PCB) as well as the Civil and Criminal Procedure Code (CCPC) were amended to include 
corruption offences and sanctions. In addition, laws on access to information and anti-money 
laundering have been drafted.3 

 
The same holds true for the review and refinement of systems (strategic consideration no. 5). 

First and foremost, the government procurement system was reviewed, the Public Procurement 
Rules (PPR) amended, the Public Policy and Procurement Division established within the Ministry 
of Finance, and an updated procurement manual disseminated. Furthermore, the public financial 
management was strengthened: Multi-year Rolling Budget (MYRB) and the Public Expenditure 
Management System (PEMS) of the Ministry of Finance (MoF) were rendered operational. In 
addition, the focal persons of the Policy and Planning Departments (PPD) were trained and the 
Standard Cost Model (SCM) introduced. The Government to Citizen (G2C) project has, 
furthermore, been rolled out with a view to improving service delivery. Last but not least, the Civil 
Service Rules (BCSR) were amended in 2009 and again in 2012, and now include a Code of 
Conduct for all civil servants (integrity related provisions are contained in section 3.2.5.1. of the 
Code) as well as provisions rendering the declaration of a conflict of interest mandatory (section 
3.2.6 of the Code).4 

 
For building partnerships (strategic consideration no. 7), the ACC has undertaken first steps 

in signing Memoranda of Understanding (MoU) with more than half a dozen Civil Society 
Organisations (CSO). A regular trilateral consultation mechanism between the ACC, the RAA and 
the internal auditor units is strengthening this collaboration, as are regular consultations between 
the ACC and the OAG.  

 
On the other hand, under strategic consideration 4 only few departments and agencies have 

apparently conducted strategic reviews of institutional capacity to prevent and combat 
corruption, or implement plans to strengthen this capacity, despite the availability of practical 
tools to do so developed by ACC and external partners (e.g. Corruption Risk Management, CRM; 
Integrity Diagnostic Tool).   

 
 

 
                                                        
3 Detailed information on this matter can be found in the annual reports of ACC, available on-line at http://www.anti-
corruption.org.bt/?q=node/285. 
4Bhutan Civil Service Rules and Regulations 2012, available on-line at 
http://www.rcsc.gov.bt/tmpfolder/bcsr_2012_draft.pdf. 
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2. Content and structure 

2.1 Analysis of the identified forms of corruption 
 
The forms of corruption described and the respective causes outlined in Chapter 8 of the 2009 

NACS were derived from the 2007 ACC corruption perception survey5, the analysis of complaints 
received by ACC, and enquiries conducted by the Centre for Bhutanese Studies (CBS). Largely 
they are considered adequate and accurate. However, rather than “forms of corruption”, the terms 
used are describing types of corruption offences.  

 
As a consequence, and to avoid any confusion, it is recommended that any such list should be 

aligned with the relevant provisions contained in the 2011 ACA (articles 42 to 76), as follows (see 
table 1 below):  

 
Old list indicating forms of corruption Revised list of types of corruption offenses 

Abuse of power 
Nepotism and favouritism 
Misuse of public funds 
Bribery 
Fraud 
Collusion 
Kickbacks 
Fronting 
Money laundering 
 

Abuse of functions 
Abuse of privileged information 
Bribery (active and passive, domestic and foreign, 

private-to-public and private-to-private) 
Conflict of interest, failure to declare 
Embezzlement (in public and private sectors) 
False claims and false declarations  
Misuse of public property and revenue 
Money laundering and concealment of proceeds of 

corruption 
Possession of unexplained wealth  
Trading in influence (active and passive) 
 

  

Table no.1: Forms of corruption / types of corruption offenses 
 
On the other hand, it is suggested that these types of corruption offenses should not be part of 

the core text of the new strategy. More interesting for informing targeted implementation of the 
new strategy would be a section or annex briefly describing emerging forms of corruption and 
vulnerable processes and sectors, for which sections 4 and 5 of chapter I above could be used. 
Ideally, this annexed document should be supplemented with concrete country-based examples 
highlighting each form of corruption described. The examples should be drawn, where feasible, on 
corruption cases, investigated and prosecuted. Learning points should be extrapolated, highlighting 
measures taken (and the work of the ACC in prevention and education) to prevent this type of 
corrupt activity from happening again. This would help citizen’s understanding of the issues 
involved in corruption, highlight the work of the ACC, and provide reassurance regarding 
corruption counter measures.  
 
Action points: 

• Revise list of “forms of corruption” to be in line with ACA 2011; 
• Use revised list of “forms of corruption” with an (annexed) section on currently dominant 

and emerging forms of corruption, combined with a section (also annexed) on vulnerable 
processes and sectors 

• Use case examples (anonymized) to illustrate the forms of corruption currently dominant 
or emerging to help the reader understand the domestic reality of corruption in practical 
terms. 

 

                                                        
5ACC, Corruption perception survey, 2007 (http://www.acc.org.bt/pdf/cpsr.pdf); 
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2.2 Strategic priorities / Strategic objectives 
 

The evaluation team found that the seven ‘strategic considerations’ were well selected and 
prioritised: they reflected the anti-corruption concerns and needs at the time the 2009 NACS was 
drafted. For example, reviewing the legal framework (strategic consideration no. 3) and reviewing 
and refining systems (strategic consideration no. 5) were highly relevant when the first NACS 
came into force given that the legal and regulatory framework had to be aligned with and altered 
according to the provisions in the ACA (2006, 2011) to render the said act truly effective. The 
same holds for reviewing procurement rules and regulations. 

 
There was some confusion from stakeholders over the term strategic ‘considerations’, in 

particular which of the seven ‘considerations’ were relevant and applicable to each stakeholder. It 
was agreed by the stakeholders present at the workshop that the ‘strategic considerations’ be 
renamed ‘strategic objectives’ to align the new strategy with the terminology of the 11th Five 
Year Plan (FYP). In addition, the new terminology is to indicate that the strategy is not of 
aspirational nature or that it only concerns certain institutions or actors, but that the new objectives 
are applicable to all, constituting concrete goals to be achieved within the next FYP through a 
collaborative effort. 

 
In view of the considerable achievements realised under the present NACS (notably with 

regards to the legal and system review), the stakeholders were further in favour of re-aligning the 
strategic objectives in the new NACS. In the course of the interviews and through a formal 
workshop, all stakeholders were invited to provide their input on (1) the priority objectives to be 
included in the next NACS and (2) the order of the priorities. The results of this consultation, 
confirmed and further enriched by a second round of consultations on the new draft NACS, 
brought forward the following recommendations:  

 
- Most of the work relating to the old strategic consideration of reviewing the legal 

framework having been commenced or even completed, priority 4 should be retained 
and enhanced to encompass regulations, but placed at the end of the new seven 
strategic objectives.  

- While there has been work on ‘reviewing and refining systems’ (priority 5), much 
more remains to be done in order to minimise corruption opportunities in the system 
together with taking robust action when corruption is uncovered. It was felt that this 
should be an on-going concern, but rather than constituting a separate objective it 
could be placed within the objective of ‘institutional capacity building’.  

- The question was raised about the importance of highlighting the identification of the 
risks of corruption together with corruption mitigation. It was agreed that this should 
be a new objective.  

- It was felt that ‘political will’ should be the first objective. However, during the second 
round of consultations it emerged that political will and leadership are often seen as 
mutually dependent, often requiring similar measures. As a consequence, it was 
suggested to merge the two objectives, jointly to lead the list of strategic objectives in 
the new strategy.  

 
In summary, the list of ‘strategic objectives’ of the new strategy are as follows (see table 2 

below):  
 

‘Strategic consideration’ (2008-13) ‘Strategic objectives’ (2013-18) 
1.  Promote quality leadership 
2.  Ensure sustained political will 
3.  Review legal framework 

1.  Ensure political will, promote leadership and 
integrity 

2.  Promote cooperation and partnerships 
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4.  Review and strengthen institutional capacity 
5.  Review and refine systems 

a) Review and reform public procurement 
system 

b) Strengthen public financial management 
system 

c) Simplify procedures and regulations 
d) Minister discretionary powers in decision-

making 
e) Establish clear and transparent protocol on 

police and rule-making 
f)  Enforce code of conduct and ethics 
g)  Enforce declaration of conflicts of interest 

6. Develop long-term educational strategy in 
building an awakened citizenry 

7.  Promote partnership 

3.  Raise awareness and foster integrity education  
4.  Mitigate corruption risks 
5.  Strengthen institutional capacity, by a) 

enhancing prevention and b) standardising 
systems 

6.   Strengthen the legal and regulatory framework 

 

Table no.2: Strategic objectives in order of priority (old NACS, new strategy) 
 

 

2.3 General layout matters 
 

The 2009 NACS is well written and easy to follow. But not many of the parties interviewed 
were very familiar with it. One factor may be because it is very dense and detailed in many 
regards. First, the general approach of the old strategy is very broad so that issues related to good 
governance and anti-corruption were tackled in a comprehensive way. The document entails all 
elements necessary to strengthen and maintain the Bhutanese national integrity system. 

 
Second, the document’s content is very detailed with some repetition. For example the chapters 

on political will, the foreword, the introduction, the background and policy statements, impact, and 
conclusion all contain material of a similar and sometimes identical nature. The strategy outlines 
different definitions of corruption and an encompassing list of forms, causes, and impacts of 
corruption. Also, the strategic considerations are explained in depth. This ensures that the reader 
has a deep understanding of the matter – which, at the time the first NACS was drafted, was of 
crucial importance.  

 
With a view to making it more accessible and easier to communicate, we recommend 

shortening and/or merging certain parts and focus on the key strategic considerations as the core 
for the strategy, completed by a detailed implementation matrix (see below) and an explanation of 
the oversight and monitoring structure and responsibilities. A limited number of annexes destined 
to guide implementation can be added, though these can be considered living documents and can 
be continuously amended in line with emerging good practice.  

 

 

Action points 
• Rename ‘strategic considerations’ into ‘strategic objectives’  
• Revise ‘strategic objectives’ as per table 2 above. 

Action points 
• Considerably shorten the strategy by moving redundant, duplicative or unessential content 

out or into annexes 
• Strategy to consist exclusively of three parts, namely a) strategic objectives,  

b) implementation matrix, c) oversight and monitoring mechanism 
• Amend shortened strategy with a set of annexes to help guide implementation 
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2.4 Branding 
 
Another consideration was raised by stakeholders in regard to the current name of the strategy. 

As the term ‘corruption’ is largely perceived to have a negative connotation, and as ‘anti-
corruption’ is generally considered to be the exclusive responsibility of ACC, stakeholders 
discussed the advantages and disadvantages of continuing to use this terminology. Generally it was 
felt that stakeholders would feel more comfortable associating themselves with ‘good governance’ 
efforts than with ‘anti-corruption’ efforts, and that this terminology question might have 
contributed to lacking identification with the strategy by a large majority of the stakeholders. 
Terms such as ‘good governance’, ‘integrity’ or ‘ethical behaviour’ in the title of the future 
strategy might help overcome this hurdle. On the other hand, stakeholders warned from completely 
changing the name of the strategy for fear of further confusing concerned actors. 

A general consensus has arisen that the name of the new strategy should be the National 
Integrity and Anti–Corruption Strategy (NIACS).  
 

 

3. Implementation, monitoring and oversight 

3.1 Ownership and oversight 
 
Although the NACS 2008-13 was official endorsed and supported by the Prime Minister of the 

former Government, the large majority of public institutions were not (sufficiently) aware of the 
NACS. As outlined by the ACC in several annual reports, the 2009 NACS was lacking a concrete 
oversight mechanism as well as clear provisions for monitoring.6Indeed consulted stakeholders 
largely perceived the document as a strategy intended primarily for the ACC and did not 
understand it as a whole-of-government policy that concerns all of them. As a consequence of this 
lack of ownership, implementation was also seen as the responsibility and accountability of the 
ACC.  

 
We therefore recommend that ownership be strengthened for the future NIACS. This can be 

achieved by a more vocal, more conscious ownership and oversight exercised by the elected 
Government, translating in adequate monitoring and evaluation procedures (discussed below) that 
operationalizes this oversight. In addition, a systematic and active NIACS specific communication 
strategy will support greater understanding of ownership and responsibilities around the NIACS.  

 
 

 

                                                        
6The annual reports of the ACC are available on-line at http://www.anti-corruption.org.bt/?q=node/285. The lack of an 
appropriate oversight and monitoring mechanism was particularly stressed in the 2011 report. 

Action points 
• Consider amending the name of the strategy to include terms that have a more positive 

perception among the concerned stakeholders. Options include “National Integrity and 
Anti-Corruption (or Anti-Corruption and Integrity) Strategy” or “National Integrity 
Strategy”) 

Action points 
• Strengthen ownership by introducing more stringent oversight, monitoring and evaluation 

mechanisms 
• Enhance understanding of ownership and responsibilities through a NIACS specific active 

outreach and communications strategy 
• Clearly brand the NIACS as a whole-of-government policy 
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3.2 Monitoring and evaluation 
 
Although Chapter 11 on the ‘Management and Implementation Authority’ of the 2009 NACS 

states that the Committee of Secretaries (COS) is in charge of monitoring the implementation of 
the NACS, concrete mechanisms as to the implementation of this monitoring mandate are not 
mentioned. The ACC subsequently developed a monitoring tool; it however remained unused. The 
absence of a monitoring mechanism/tool, in turn, rendered actual implementation difficult.7 

 
Certain amendments to the implementation matrix as described below will make monitoring of 

the new strategy much easier and clearer. In terms of responsibilities for monitoring, international 
practice shows at least two possibilities, namely either the creation of a new body, usually set up of 
a mix of public institutions and sometimes including non-governmental organisations, or the use of 
existing government reporting structures and democratic checks and balances. In the case of 
Bhutan, as a nascent democracy with growing and continuously strengthened democratic 
institutions, it is strongly suggested to apply the latter approach.  

 
As a consequence, monitoring of effective NIACS implementation should be the overall 

responsibility of the owners of the strategy, i.e. the Cabinet of Ministers championed by the Prime 
Minister, and included in the annual state of the nation report presented to Parliament. Monitoring 
and evaluation should be conducted at least through two channels, namely by using the standard 
evaluation mechanism of government policy implementation provided by the GNH under the 
concerned FYPs, and secondly by using the regular reporting mechanism between Ministers and 
Secretaries. To enable monitoring of NIACS implementation, ACC should work with GNH to 
identify appropriate indicators tailored to respective implementation body and using the more 
detailed implementation matrix as proposed for the new strategy.  
 

The ultimate organ of monitoring and oversight should be the Parliament and its specialised 
committees (e.g. the Ethics and Credential Committee of the National Assembly and the Good 
Governance Committee of the National Council).  
 
 
Action points 

• Monitoring of NIACS implementation occurs through the regular FYP evaluation 
mechanism implemented by the GNH, using KPIs developed jointly with ACC along the 
lines of the revised implementation matrix 

• Reports on NIACS implementation are received by the GNHC and transmitted to the 
Cabinet of Ministers 

• Cabinet Ministers request regular (oral or written) reports on NIACS implementation from 
their Secretaries 

• The Prime Minister publicly reports on NIACS implementation status (using results from 
the above monitoring and evaluation mechanisms) in the annual state of the nation report 

 

3.3 Implementation guidance 
 
Albeit implementation of some strategic considerations has occurred, the implementation has 

largely not permeated beyond the key accountability institutions; implementation – and an 
understanding of their implementation responsibility – across the broader civil service has been 
relatively weak, and where it occurred no conscious link to the NACS was made.  This situation in 
parts can be explained by unclear oversight and monitoring responsibilities and a lack of uptake on 

                                                        
7 More detailed information on implementation of the 2009 NACS can be found in section I.3.  
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these by the concerned institutions as discussed above; on the other hand, it is felt that the 
implementation matrix of the NACS has lacked sufficient detail in terms of specific 
implementation actions, responsibilities, timeframes and evaluation indicators. 
 

It is therefore suggested to introduce certain additional elements in the implementation matrix, 
and being more precise, without being overly prescriptive, regarding the specific implementation 
steps. These additional elements would not only benefit implementation, but they would also align 
the implementation plan with the 11th FYP  in particular with the promotion of good governance 
and KPI 14: ‘corruption reduced’, through the number of agencies involved in implementing the 
NIACS. Implementation must also be more easily measurable. The recommendations, all accepted 
by the attendees of the workshop, in this regard are as follows: 

 
1. Responsibilities regarding implementation need to be clearly defined. We thus 

recommend that the lead implementation agency/body and the collaborating agencies be 
clearly named so as to ensure that all concerned institutions are aware of their tasks. In line 
with this recommendation a column for the lead implementation agency/body as well as 
for the collaborating agencies has been added to the existing matrix of the implementation 
plan. 

2. Activities to be undertaken by the lead implementation institution and/or the collaborating 
agencies according to a fixed timeline need to be outlined in the implementation plan (in 
two distinct columns). In this way, the institutions responsible for implementation have a 
clear understanding of which efforts have to be made until when.  

3. The activities need to be complemented by a column containing appropriate means of 
evaluation and monitoring. These means of evaluation and oversight were lacking in the 
2009 NACS. 

 
Outcome Output Activities Lead implementing 

body/ agency 
Collaborating 
agencies 

Means of 
evaluation and 
monitoring 

Timeframe 

Strategic objective 
       

 

Table n°3: Proposed matrix of the new implementation plan 
 

Another weakness was the role of committees in implementation. Although there are 
undoubted cultural and ethical considerations in preferring implementation by committee, we 
suggest that the way forward from now ought to be through aligning greater personal leadership 
and responsibilities. One way this could be achieved is through appointing Anti-Corruption or 
Integrity Champions in all concerned agencies. This should start with the championing of the 
NIACS by the Prime Minister and then be mirrored down through the Secretaries (and similar 
positions within other public institutions) to appropriate positions within each concerned public 
institution.  
 

 

Action points 
• Amend implementation matrix by more clearly defining responsibilities and adding 

timelines as well as KPIs to enable monitoring and evaluation 
• Provide more detailed guidance on actions that will assist with implementing applicable 

objectives. 
• Guidance on implementation should be provided as to the role of NIACS champions 

within each concerned public institution.  
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3.4 Communication and awareness raising 
 
One means to achieve broader ownership and to ensure that NIACS is perceived as a truly 

national strategy is to launch a NIACS-specific communication strategy. This strategy should be 
targeted to all public institutions (internal communication) and to the wider public (external 
communication) at once. We suggest that information should be disseminated on the content of the 
NIACS (e.g. the strategic objectives and the oversight mechanism) as well as on the socio-
economic and political benefits of implementing the strategy through a collective effort. In this 
way, public awareness of the NIACS would be increased which, through enhanced demand for 
anti-corruption and NIACS implementation, would have a positive impact on ownership and, 
eventually, on the implementation of the strategy. 

 
It will be essential for this communication strategy to make the NIACS easily accessible to a 

wide range of stakeholder groups. As such, and by way of example, the communications strategy 
should foresee to present the NIACS in different formats, to take into account the level of detail 
required and requested by different audiences. For ease of reference a one-pager may suffice, and 
the same may be true for department-internal communications where a reminder of the strategic 
objectives combined with corresponding department-specific responsibilities for implementation 
are presented.  

 
The NIACS specific communications strategy should be designed by the Cabinet Secretariat in 

consultation with the ACC.  
 

 
 

4. Summary of lessons for the next phase (2013-18) 
 

Drawing on the findings presented and based on the recommendations made, the following 
lessons can be learnt for the next phase: 
 

• Ownership: The future strategy needs to clearly be branded as a government policy that 
has, by consequence, to be implemented by all public bodies. Responsibilities should be 
clearly given to a range of public bodies, including but not limited to the government, the 
ACC, the Royal Civil Service Commission (RCSC), the RAA (Royal Audit Authority), the 
Ministry of Finance and procurement units within the different ministries and agencies, 
and the internal auditors to ensure that they all feel that they are a part of the strategy and 
of its success (or failure). 

• Public awareness/communication: Efforts needs to be made with regards to 
communicating (1) to the wider public and the concerned public bodies the benefits of a 
NACS and (2) the responsibilities regarding implementation and monitoring to those in 
charge. 

• Oversight and monitoring: For the next phase, it will be crucial to define clear 
responsibilities, and to name deliverables and reporting schemes so as to render 
implementation easier. In the same vein, a strong evaluation and monitoring mechanism 
needs to be put in place. Ideally, those entrusted with oversight and monitoring can hold 

Action points 
• Design and implement a NIACS specific communications strategy 
• Responsibility for designing and implementing the NIACS communications strategy lies 

with the Cabinet Secretariat, which will receive assistance from the ACC in designing and 
rolling out the communications strategy 
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government and public institutions accountable and can, in addition, be held accountable 
externally for their own performance.  

• Stakeholders: Crucial stakeholders need to increasingly be brought on board. The ACC 
should, for instance, maintain a continuous communication with the media. Reintroducing 
quarterly press conferences would be a good way to strengthen ties with journalists. Also, 
spiritual authorities could play a bigger role with regards to integrity and ethical behaviour, 
be it in the academic curriculum or concerning inception and in-service training of public 
officials. 

• Outreach: An emphasis needs to be put on long-term value-based education. This holds 
for school curriculums, courses at university or modules being part of pre- and in service 
training of public officials. 

• Scope: The growing private sector needs to be included in the NIACS. This can be done 
through a ‘cooperation and partnership’ approach, combined with a reviewed and 
strengthened legal and regulatory framework for private actors. 


