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SINDH LOCAL GOVERNMENT ELECTIONS 
ASSESSMENT 

EXECUTIVE SUMMARY 

Sindh‟s local government elections, which were held in three phases on 31 October, 19 November and 5 

December 2015, represented a large-scale undertaking and a long-awaited step towards political 

decentralisation in Pakistan. The elections took place in a tense, yet competitive and pluralistic 

environment that benefited from active media scrutiny and specific measures by the Election Commission 

of Pakistan (ECP) to address longstanding electoral issues. However, problems included incidents of 

violence, recurrent allegations of bias by some Returning Officers (ROs), administrative shortcomings, 

insufficient transparency (including the results process) and inadequate mechanisms for remedy. The legal 

framework was weak, gave excessive discretion to the provincial government, was subject to late changes, 

and included omissions, such as the failure to fully define the electoral system being used for nearly half of 

the contested seats. Women and minority communities continued to be under-represented in the electoral 

process. Many of the aspects of the legal framework, institutional arrangements and implementation raise 

questions about Pakistan‟s compliance with obligations under the International Covenant on Civil and 

Political Rights (ICCPR) and other international legal instruments.  

 

METHODOLOGY 

From September to December 2015, Democracy Reporting International (DRI) deployed a small team of 

international and national experts and researchers to multiple locations across Sindh and Islamabad. The 

team assessed the legal framework governing the elections and its implementation. The report does not 

cover elections to reserved seats, which were not held before the date of this report‟s finalisation. The 

assessment‟s conclusions and recommendations are made within the framework of international election 

standards and instruments of international human rights law to which Pakistan has subscribed, including 

the ICCPR, the Convention on the Elimination of All Forms of Discrimination Against Women (CEDAW), the 

Convention against Corruption, the Convention on the Rights of Persons with Disabilities and the 

International Convention on the Elimination of All Forms of Racial Discrimination. This assessment offers 

recommendations to help enable Pakistani lawmakers, government officials, the ECP and other electoral 

stakeholders to strengthen the framework and its implementation for future elections. 

 

CONTEXT 

As in Punjab, the local elections in Sindh, which were previously scheduled for January 2014, were 

postponed due to a high court nullification of its delimitation exercise. Following considerable delays in 

passing the necessary legislation and conducting fresh delimitation, and informed by the recent 
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experience of administering the Khyber Pakhtunkhwa (KP) local elections, the ECP announced that the 

Sindh and Punjab local government elections would be held concurrently and in three phases. 

 

These developments unfolded in a tense political environment, with the legitimacy of the 2013 general 

elections being challenged. The General Elections 2013 Inquiry Commission, which was created in response 

to large demonstrations and allegations of “rigging” raised by the Pakistan Tehreek-e-Insaf (PTI) party, did 

not find evidence of systematic manipulation of the elections, but it did highlight many shortcomings in the 

electoral process. The local government elections in all four provinces represented an opportunity to 

improve and develop electoral practices in the lead up to the country‟s next general elections that are 

expected to take place in 2018.  

 

Sindh is the second largest province in Pakistan, accounting for approximately 23 percent of the country‟s 

population. Sindh‟s provincial capital is Karachi, the nation‟s largest city and commercial centre. The ruling 

Pakistan Peoples Party (PPP) currently holds 91 out of the 168 total seats in the Sindh Provincial Assembly. 

The Muttahida Quami Movement (MQM) party currently leads the opposition with 51 seats. 

 

LEGAL FRAMEWORK 

In developing the Sindh Local Government Act 2013 (SLGA) and Sindh Local Governments (Conduct of 

Elections) Rules 2015 (hereafter referred to as the Election Rules), the Sindh provincial government 

conducted limited consultation with the ECP, opposition parties and other electoral stakeholders. In 

contrast to international good practice, the provincial government introduced very late changes to the 

SLGA, which altered basic aspects of the electoral system.  

 

The SLGA and broader legal framework for Sindh‟s local government elections have notable gaps and 

weaknesses related to the electoral systems utilised, the equality of votes, voter registration, voter and 

candidate eligibility, freedom of association, results processes, election observation and non-

discrimination. Such gaps and weaknesses compromise the predictability of the law and fulfilment of 

Pakistan‟s international legal commitments. The gaps in the SLGA also leave the provincial government, 

which is mandated with the authority to make electoral rules, with excessive discretion. Indeed, the limited 

accessibility of the SLGA and Election Rules compromised stakeholder understanding of the legal 

framework and impaired implementation. 

 

STRUCTURE OF LOCAL COUNCILS AND ELECTORAL SYSTEM 

The Sindh local government structure consists of eight types of elected local councils: metropolitan 

corporation, district municipal corporation, municipal corporation, municipal committee, town committee, 

union committee, district council and union council. The councils utilised in a given jurisdiction depend 

upon its urban or rural designation and population size. All councils are comprised of directly and indirectly 

elected members, using various electoral systems. Each local council has reserved seats set aside for 

women, non-Muslims, youth, and peasants or labourers. Elections to the local councils can be contested 

by both party-affiliated and independent candidates. Depending on their jurisdiction, voters cast from one 

to three ballots. 

 

Certain aspects of the electoral system are not fully defined in the SLGA, which does not conform with 

international good practice. The SLGA does not address the electoral system for indirect elections to 

reserved seats, which represent approximately 43 percent of all local council seats. Some provisions are 

also relegated to the Election Rules, leaving fundamental elements of the electoral system weakly 

protected from possible ruling party bias. Other aspects of the electoral system for reserved seats are 

covered neither in the SLGA nor the Election Rules, raising concerns regarding compliance with Pakistan‟s 

commitments under the ICCPR. 
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DELIMITATION 

Delimitation for Sindh‟s local elections took place under an updated legal framework, which assigns the 

ECP with partial authority to delimit electoral boundaries. The legal framework includes provisions that 

support the equality of the vote; however, a continued reliance on outdated census data fundamentally 

compromises the possibilities of drawing boundaries for constituencies that contain roughly equal 

populations. In practice, the provincial government wielded excessive influence over the delimitation 

process, which was insufficiently countered by the ECP. 

Delimitation proved a controversial part of the election 

process and, as the appeals tribunals were deemed 

inadequate, cases were consequently taken to superior 

courts. These cases resulted in judgements that required 

fresh delimitation in many constituencies and resulted in 

the delay of some elections. Weak transparency 

provisions in the legal framework and a largely opaque 

delimitation process in practice limited the ability of 

electoral stakeholders and DRI to assess the degree to 

which partisan or discriminatory “gerrymandering” had 

taken place, as well as the level of inequality of the vote 

across constituencies. Polling schemes in some constituencies indicate stark disparities in the equality of 

the vote (based on voter registration data), with variances as high as 400 percent. The lack of available 

delimitation information also compromised the ability of candidates to decide in which constituency to run 

and where to campaign. 

 

ELECTION ADMINISTRATION 

Lacking a clearly defined division of responsibility, the legal framework grants both the ECP and the Sindh 

provincial government the authority to make regulations for local elections. This situation compromises the 

ECP‟s independence, limits the ECP‟s ability to self-regulate, creates opportunities for contradictory 

regulations, provides the incumbent party with excessive power and risks allegations of partisan advantage 

in the development of election rules.  

 

The Sindh local government elections represented a large-scale undertaking, including more than 10,000 

directly elected contests and requiring the appointment, training and management of more than 130,000 

temporary election officials. The ECP took steps to address known problems, implementing measures to 

improve internal monitoring, developing procedures for domestic observer accreditation and issuing 

guidelines to ROs on candidate scrutiny. However, the training of election officials was adversely affected 

by the high numbers of replacements, particularly among ROs and polling personnel. The ECP also failed to 

provide sufficient public information about basic issues, such as election procedures and results.  

 

The decision to draw most of the District Returning Officers (DROs) and ROs from the civil service resulted 

in accusations of partisan bias in the election administration. The continued reliance on these temporary 

officials to administer the elections with limited checks from the ECP insufficiently provided for clear 

accountability, with responsibilities instead diffused. The ECP commendably appointed several ECP staff 

members to serve as DROs, which corresponds to longstanding recommendations from election observer 

groups to improve the consistency of election administration and accountability. 

 

VOTER REGISTRATION 

The electoral rolls included roughly 20 million registered voters. The electoral rolls were generally regarded 

as relatively comprehensive and accurate, although weaknesses in inclusiveness, consistency and data 
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availability persisted. Development of the electoral rolls depends upon the use of the Computerised 

National Identity Card database, which is administered by National Database and Registry Authority 

(NADRA). However, the data incorporation process between the ECP and NADRA is not currently delineated 

in any primary legislation.  

 

The SLGA gives excessive discretion to the ECP to define voter eligibility criteria. While the ECP did not 

impose any additional eligibility requirements, this stipulation gives the ECP authority to regulate a 

fundamental right and opens up the possibility of unreasonable restrictions on voter eligibility being 

introduced. 

 

CANDIDATE NOMINATION 

The candidate nomination process proved controversial, with some opposition parties and independent 

candidates alleging bias by ROs in favour of the ruling PPP and some aspirant candidates reporting that 

their nomination applications had been dismissed for “trivial” reasons. Overall less than 10 percent of 

nominations were rejected. However, the lack of centrally collected information regarding the reasons for 

rejections weakened the ability of stakeholders and DRI to assess the allegations. Positively, the ECP 

sought to address a previously controversial issue by instructing ROs to act impartially and to refrain from 

personal inquiries during candidate scrutiny. While most ROs appeared to follow these instructions, 

isolated incidents of inappropriate questioning were reported. The absence of delimitation and voter 

registration information made it problematic for candidates to determine in which constituency they 

should nominate themselves.  

 

Certain disqualifying conditions for candidates, particularly for offences involving “moral turpitude” or 

undertaking “activities prejudicial to the ideology, interest, security, unity, solidarity, peace and integrity of 

Pakistan” are subjective, and therefore risk arbitrary application. These conditions are not consistent with 

the authoritative interpretation of ICCPR obligations, which mandates that reasonable and objective 

criteria be used. Prohibitions on candidates who have defected from political parties and recent 

government employees are unreasonable and overly restrictive and, in the case of party defectors, contrary 

to the freedom of association 

 

THE CAMPAIGN 

The campaign was generally pluralistic and competitive; more than 20 political parties fielded candidates 

and no prominent party boycotted. Various coalition dynamics, intense internal party competition, a wide 

range of campaign issues raised by candidates and parties, and active campaigning in many areas were 

evident. Elections in certain areas proved less competitive, resulting in 1,889 candidates being elected 

unopposed (roughly 18 percent of directly elected contests).  

 

The campaign period remained relatively quiet until shortly before the first phase polling, at which point 

there was a significant escalation in activities, protests, and strong rhetoric and tensions. On the first 

phase polling day, 13 people were killed in Khairpur during clashes between the Pakistan Muslim League 

Functional (PML-F) and PPP. Opposition parties voiced allegations of both partisan bias by the election 

administration and ruling party abuse of public resources, especially the police. Paramilitary Rangers in 

the province continued anti-crime activities in Karachi throughout the campaign period, with one party 

(MQM) alleging that its workers were being targeted through arbitrary arrests and disappearances.  

 

The Code of Conduct for Political Parties and Candidates establishes the regulatory structure for the 

campaign period. Some provisions, such as the ban on rallies and campaigning by government and elected 

officials, however, may curb the fundamental freedoms of association and assembly, which Pakistan is 

committed to protect under the ICCPR. The obvious non-compliance with – and weak enforcement of – the 
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ban on rallies and processions further risks undermining respect for the rule of law for elections. The 

enforcement of some of the terms of the Code of Conduct also proved difficult. Although the legal 

framework outlines conditions for the reporting of campaign expenses, the ECP lacks clear and effective 

procedures for the monitoring, enforcement and imposition of sanctions against violations. 

 

ELECTION DAY 

The legal framework for polling operations is provided in the SLGA, Election Rules and ECP notifications, 

with supplemental instructions provided in handbooks. According to the findings of DRI, media outlets and 

national election observer reports, the overall quality of the elections on each of the three polling days was 

mixed. Positively, the majority of polling stations possessed sufficient staff and materials to operate as 

planned, and ECP officials circulated between polling stations to monitor the conduct of polling. 

Conversely, problems included the late opening of polling stations, misprinted ballot papers and 

overcrowding (particularly in female-only polling stations and female polling booths). A prominent election 

observer group, the Free and Fair Election Network (FAFEN), observed particularly acute problems in some 

areas of Karachi, with unauthorised armed individuals circling polling stations, a high frequency of 

unauthorised government officials in polling stations and high rates of voter secrecy violations. The ECP‟s 

effort to train polling station staff was positive, but appears to have yielded mixed results, and observers 

consequently reported numerous operational mistakes. Election-day security was a dominant concern, 

with several serious incidents resulting in the loss of life and the deferral of polls in some locations. 

 

The elections were conducted in 28 districts of Sindh on 31 October, 19 November and 5 December 2015, 

with deferred elections for Sanghar district held on 23 January 2016. The elections covered 8,643 wards, 

which were served by 15,355 polling stations, comprised of 47,676 polling booths.  

 

RESULTS PROCESS 

The results process is inadequately legislated for, with the SLGA failing to address counting and tabulation. 

Likewise, the Election Rules do not provide for checks or sufficient transparency during counting and 

consolidation. In practice, candidate access to consolidations and recounts was varied and there was a 

lack of available results data. The ECP did not undertake checks of RO consolidations nor direct any 

recounts or corrections. As such, responsibility for results was devolved to ROs. Consequently, there is a 

risk of results anomalies going unaddressed and grievances not being efficiently resolved, which may lead 

to protracted disputes regarding election results and challenged mandates. Winning candidates were 

finally notified more than a month after polling; however, no results data (for instance, votes received by 

candidates or total votes cast) were given, which would have allowed for the checking of announced 

winning candidates. 

 

POST-ELECTION POLITICAL ENVIRONMENT 

The post-election day periods were tense, characterised by a lack of information and recurrent criticism of 

the electoral process. The criticism that was expressed and protests that were held focused on insufficient 

legal arrangements, corruption in different stages of the electoral process and the limited powers of 

elected offices. Moreover, there was a lack of information regarding the number of independent candidates 

that had joined parties and, therefore, the political composition of the councils. Notifications about the 

timing of the indirect elections for reserved seats and mayoral and chair positions was unclear and late, 

causing further electoral controversy. 

 

Voter turnout figures released by the ECP indicate large variations by district, ranging from 29 to 70 

percent. The first and second phase elections experienced 54 percent and 58 percent turnout, respectively, 

with a marked drop to 36 percent for the third phase. Overall, the turnout rate was nearly 50 percent.  
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ELECTORAL DISPUTE RESOLUTION 

Pakistan has not passed a legislative requirement for an administrative complaints mechanism. While the 

ECP took initiative in this regard, the mechanism was under-regulated and lacked transparency and its 

ability to offer an opportunity for corrective action is therefore unclear. Specialised petition mechanisms 

have been established for delimitation, candidacy nomination and challenging a returned candidate, but 

not for any other aspects of the election, such as voter registration, the campaign or polling locations. The 

Appellate Tribunals for delimitation lacked independence and failed to serve as an effective appeals 

mechanism. Election Tribunals for the purpose of challenging the returned candidate are not fully 

independent from the ECP. They can only receive petitions from other candidates, and there is concern 

about the timeliness of their decisions, especially given the concurrent workloads of the judges and a 

history of very delayed decisions in electoral cases. Consequently, there was a legal escalation, with 

hundreds of constitutional writ petitions submitted to superior courts in the absence of other provisions for 

adequate remedy. The absence of time restrictions and the volume of cases meant that High Court 

judgements were inevitably issued late in the process. This resulted in the decreased predictability of the 

election process and an increased sense of uncertainty. 

 

ELECTION OFFENCES 

As with past elections, extensive allegations of electoral manipulations were voiced. However, no 

interlocutors in Sindh with whom DRI met were aware of any prosecution of electoral offences in the 

province. DRO/RO/PrO magisterial powers were reportedly not used due to fear of repercussions, and they, 

therefore, did not constitute an effective mechanism for electoral justice. For the third phase, the 

paramilitary Rangers force was mandated with magisterial powers, which was used in a few cases. The 

lack of offence enforcement is also a result of insufficient evidence, inadequate police investigations and 

alleged prosecutorial bias. Provincial legislation is also limited in this regard, as it advantages the election 

administration and returned candidates. 

 

SCRUTINY OF THE PROCESS 

Scrutiny of the election process is not provided for in the SLGA. This makes observer and media access 

dependent upon the discretion of the ECP, which was problematic in the case of observers. Furthermore, 

there are insufficient legal provisions for access to information, thereby limiting the ability of the public, 

media and civil society to gain information. The ECP took positive initiative, ]issuing standard operating 

procedures for observer accreditations; yet, the process overall proved inadequate, with only limited 

access provided and late issuance of accreditation badges. Some accredited observers were also denied 

access to polling and counting processes. The lack of protection of – and provision for – independent 

scrutiny compromises a fundamental shortcoming in the election process, which is particularly 

problematic given continued accusations of rigging. Senior media representatives reported a degree of 

self-censorship as a result of actual or perceived threats, including from political parties, the government 

and the so-called “political mafia”. Overall the media was active in reporting on the elections, providing 

some information that was otherwise missing from the ECP‟s official announcements. 

 

PARTICIPATION OF WOMEN 

The indirect election of reserved seats for women results in representatives becoming more answerable to 

members of the local council who nominate and vote for them than citizens. This undermines the ability of 

women to play an effective role in politics. The right to stand as a candidate for reserved seats is severely 

restricted by the requirement that candidates for reserved seats are nominated and seconded by elected 

council representatives. The election of reserved seats is insufficiently secured in the legal framework and 
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there is insufficient knowledge and understanding about how to contest the seats. While there is a lack of 

requirements and provisions for gender-disaggregated data, it appears that very few women ran on general 

seats. This is due in part to women being told to contest reserved seats rather than compete for a general 

seat that a man could win. Under-registration of women on the electoral rolls has become more 

pronounced since the general elections and was most apparent in Karachi, where women constitute only 

42.6 percent of the total electorate. Women‟s polling stations/booths were consistently regarded as easier 

to manipulate, often with worse conditions, less active agents and reduced observer scrutiny, particularly 

in rural areas. 

 

PARTICIPATION OF MINORITIES 

The SLGA provides additional representation for “non-Muslims”, but as with the women‟s reserved seats, 

elections are problematic because they are indirect with overly-restrictive nomination requirements. The 

oaths are discriminatory, as they ask candidates to “strive to preserve the Islamic Ideology”. Ahmadi 

citizens are largely unable to run for office while retaining their religious identity and are discriminated 

against, as they have to run on a separate electoral roll. Very few minority candidates ran on general seats; 

even though some areas have high levels of minority populations, there were reportedly proportional levels 

of minority candidates. Ahmadis and the Sikh community reportedly boycotted the elections.  
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INTRODUCTION AND METHODOLOGY 

To assess the Sindh local government elections, Democracy Reporting International (DRI) gathered and 

analysed information on systemic issues within the framework of electoral standards based on Pakistan‟s 

international law commitments. The main relevant instruments of international law are the International 

Covenant on Civil and Political Rights (ICCPR) and its authoritative interpretation (general comments) by 

the treaty monitoring body. Additional relevant instruments include the Convention on the Elimination of All 

Forms of Discrimination Against Women (CEDAW), International Convention on the Elimination of All Forms 

of Racial Discrimination (ICERD), Convention on the Rights of Persons with Disabilities (CRPD) and the 

Convention against Corruption (CAC).  

 

On the basis of DRI‟s assessment of compliance with international commitments, constructive 

recommendations are offered with the aim of strengthening electoral processes in Pakistan. The 

recommendations complement those made by the European Union‟s Election Observation Mission (EOM) to 

the 2013 general elections
1
. 

 

DRI did not deploy an EOM, an activity which would require increased resources and typically involves the 

long-term deployment of teams throughout the province upon the announcement of elections. Instead, DRI 

deployed an Election Assessment Mission (EAM), which had limited coverage and did not examine all 

aspects of the electoral process. DRI therefore acknowledges the limited scope of its assessment. 

Nevertheless, DRI conducted a comprehensive analysis of federal and provincial legislation, administrative 

regulations and executive instructions, as well as the implementation and de facto practices and was, 

therefore, able to identify systemic strengths and weaknesses. 

 

The assessment benefited from multiple meetings with the Election Commission of Pakistan (ECP) in 

Islamabad and the office of the Provincial Election Commissioner (PEC) in Karachi. The ECP provided 

accreditation to DRI‟s Pakistani team members for election-day access to polling stations. However, due to 

protracted processes for obtaining permission from other government agencies, the ECP did not provide 

accreditation for DRI‟s international team members. Likewise, important data often proved difficult to 

obtain – a difficulty that was compounded by the limited public availability of information on the elections. 

Nevertheless, DRI was able to conduct more than 350 interviews with ECP staff, Returning Officers (ROs) 

and other election officials, as well as with political parties and candidates, Members of the Provincial 

Assembly (MPAs), journalists and representatives of non-governmental organisations. Meetings were held 

in the districts of Ghotki, Hyderabad, Jacobabad, Jamshoro, Karachi Central, Karachi East, Karachi 

Korangi, Karachi Malir, Karachi South, Kashmore, Khairpur, Larkana, Matiari, Mirpurkhas, Naushero-

Feroze, Qambar-Shahdadkot, Shikarpur, Sujawal, Sukkur and Tando Allahyar, as well as in Islamabad. 

 

The mission was composed of a small team of Pakistani and international experts working in Hyderabad, 

Karachi and Sukkur, as well as Islamabad. The mission commenced in early September 2015, shortly after 

the announcement of the election schedule, and continued into December, when the third phase elections 

and some re-polling and deferred polls were held. The EAM team was unable to observe the indirect 

elections to reserved seats, as they took place after this report‟s finalisation. This report was finalised on 

24 January 2016. 

 

The mission was conducted concurrently with a DRI EAM for the Punjab local government elections
2
. While 

the two missions operated in close contact with one another, frequently sharing information and 

comparing analysis, the EAMs should be viewed as separate activities. As such, the findings and analyses 

 
1
“European Union Election Observation Mission to Pakistan.” Available in English and Urdu: 

<http://eeas.europa.eu/eueom/missions/2013/pakistan/reports_en.htm.>  
2
 See DRI “Punjab Local Government Elections Report”: <http://democracy-reporting.org/publications/browse-publications.html>  

http://eeas.europa.eu/eueom/missions/2013/pakistan/reports_en.htm
http://democracy-reporting.org/publications/browse-publications.html
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outlined in the two missions‟ reports necessarily reflect different points of emphasis. The EAMs further 

built upon DRI‟s earlier assessments of the December 2013 local elections in Balochistan
3
 and the May 

2015 local elections in Khyber Pakhtunkhwa (KP)
4
. 

 

 

  

 
3
 See DRI, “Balochistan Local Government Elections Assessment.” <http://www.democracy-reporting.org/files/dri-

pk_balochistan_local_government_elections_assessment.pdf> 
4
 See DRI, “Khyber Pakhtunkhwa Local Government Elections Report.”: <http://democracy-reporting.org/publications/browse-

publications.html>  

http://www.democracy-reporting.org/files/dri-pk_balochistan_local_government_elections_assessment.pdf
http://www.democracy-reporting.org/files/dri-pk_balochistan_local_government_elections_assessment.pdf
http://democracy-reporting.org/publications/browse-publications.html
http://democracy-reporting.org/publications/browse-publications.html
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CONTEXT 

NATIONAL CONTEXT AND CALL TO ELECTIONS 

The 18
th

 Constitutional Amendment mandated sole responsibility for legislating the local government 

structure, including the electoral process, to the provinces, while the federal ECP is responsible for 

administering local government elections. When the terms of the local governments that were elected 

under Musharraf‟s tenure expired in 2010, the elected bodies were dissolved. However, except for 

Balochistan, the provinces delayed the passing of necessary legislation to conduct new elections, due to a 

lack of political will to devolve power from the provincial to the local level. 

 

While hearing the “Balochistan Law and Order” case in April 2012, the Supreme Court of Pakistan stated 

that “there is a huge gap between the people and the government”
5
. The then Chief Justice requested an 

explanation from all of the provinces as to why the local elections had not been held on time and ordered 

them to inform the Court of the planned election schedules by May 2012. The provinces continued to delay 

legislating for elections, but the Supreme Court maintained pressure and on 2 July 2013 it ruled that the 

provinces were required to hold local government elections as early as possible
6
. Only Balochistan replied 

that it was ready for local elections, which were then held on 7 December 2013. 

 

Following the enactment of the necessary legislation in Punjab and Sindh, local elections were scheduled 

for January 2014. However, the delimitations of electoral constituencies that were conducted by Punjab 

and Sindh were nullified by the high courts and the electoral processes were consequently suspended in 

both provinces. A Supreme Court judgement in March 2014
7
 ordered the transfer of the authority to define 

constituency boundaries to the ECP, thereby requiring both a new ECP-led process of delimitation in 

Punjab and Sindh as well as revised election schedules to be announced by 15 November 2014. As KP‟s 

delimitation was not dismissed by the high courts, the KP local council elections were able to be held 

earlier in 30 May 2015. 

 

Further delays in delimitation and the finalisation of legislation and rules in Punjab and Sindh led the 

Supreme Court to issue yet another deadline for the announcement of an election schedule, this time by 28 

July 2015. The ECP requested a further extension of the deadline, citing (among other reasons) the 

incompletion of certain activities that were necessary before announcing the election schedule. 

Furthermore, influenced by the KP local elections (which experienced serious management difficulties, 

including overcrowding and violence), the ECP and Punjab and Sindh provincial governments, according to 

ECP officials, pushed to hold the local government elections in both provinces in phases. After receiving 

approval from the Supreme Court, and following a further delay requested by the provinces
8
, the ECP 

announced a schedule for elections in both provinces on 21 August 2015
9
. 

 

These developments unfolded in a tense political environment, with the legitimacy of the 2013 general 

elections being challenged. Led by the Pakistan Tehreek-e-Insaf (PTI) party, large demonstrations against 

the alleged “rigging” of the general elections resulted in the formation of the General Elections 2013 Inquiry 

Commission, which was tasked with investigating the PTI‟s accusations. The Commission did not find 

evidence of systematic manipulation of the elections, but its final report that was released in July 2015 

 
5
 Constitution Petition No. 77 of 2010. 

6
 Civil Miscellaneous Application No. 3258 of 2013. 

7
 This Supreme Court judgement was issued in response to petitions challenging High Court decisions in Punjab and Sindh to annul 

delimitations conducted by provincial governments. See Supreme Court Judgement, 20 March 2014. 

<http://www.supremecourt.gov.pk/web/user_files/File/cp.38-45_2014.pdf> 
8
 The justification for the delay included references to flooding in the provinces and the need for law enforcement agencies to 

maintain the law and order situation during Mohrram-ul-Harram, which was expected to overlap with the previously announced 

election day for phase 1.  
9
 See: <http://ecp.gov.pk/ViewPressReleaseNotificDetail.aspx?ID=7508&TypeID=0>.  

http://www.supremecourt.gov.pk/web/user_files/File/cp.38-45_2014.pdf
http://ecp.gov.pk/ViewPressReleaseNotificDetail.aspx?ID=7508&TypeID=0


 

  12 

highlighted many shortcomings in the electoral process, including poor planning, weak oversight of 

compliance with centrally issued instructions, ineffective results management, inadequate training of ROs 

and polling personnel, and insufficient coordination among election officials
10

.  

 

In this context, the local government elections served as an opportunity to improve and develop election 

administration practices in the lead up to the country‟s next general elections, which are expected to take 

place in 2018. The results of the local government elections can help to inform the efforts of the 

Parliamentary Committee on Electoral Reform to strengthen the legal framework for general elections in 

the lead up to 2018. 

 

PROVINCIAL CONTEXT 

Sindh is Pakistan‟s second largest province, with a population of 30 million according to the 1998 census 

(but estimates for 2015 reaching approximately 48 million)
11

. The majority of Pakistan‟s Hindu population 

lives in Sindh, and according to a 2012 National Database and Registration Authority (NADRA) report, the 

province includes the eight districts with the highest percentage of non-Muslim voters nationwide
12

. Sindhi 

is the official language of the province, with census data indicating that 59 percent of the population is 

native Sindhi speakers. The overall literacy rate in Sindh is 56 percent, but only 43 percent for women. 

Literacy rates have decreased in recent years
13

.  

 

Sindh‟s political climate is highly competitive and contentious, particularly along ethno-linguistic and 

urban-rural lines. The Chief Minister, Qaim Ali Shah, comes from the ruling Pakistan Peoples Party (PPP), 

which holds 91 out of the 168 seats in the provincial assembly and has traditionally dominated Sindh‟s 

rural areas. The Muttahida Quami Movement (MQM) holds 51 seats and is the largest opposition party
14

, 

with areas of strong support in the provincial capital of Karachi and other urban areas. Smaller opposition 

parties in the Sindh Provincial Assembly include, in descending order of seats held, Pakistan Muslim 

League-Functional (PML-F), Pakistan Muslim League-Nawaz (PML-N), Pakistan Tehreek-e-Insaf (PTI) and 

the National Peoples Party (NPP). The current seat allocation figures by party are included in Annex 3. 

 

Karachi is Pakistan‟s largest city and commercial center, contributing an estimated 20 percent of the 

country‟s gross domestic product. The city has a reputation for ethno-political violence, sectarian attacks 

and criminal activity. Militant groups, including the Pakistani Taliban, are believed to have a significant 

presence in Karachi. The 2013 EU EOM report concluded that election-related violence by the Pakistani 

Taliban against specific parties including the MQM, PPP and the Awami National Party (ANP) overshadowed 

the campaign period in Karachi.  

 

The Pakistan Army and the Supreme Court have periodically intervened to attempt to reduce violence and 

crime in Karachi. The paramilitary Rangers force has maintained a presence in Sindh since the 1990s, 

launching various operations to target militant groups and criminal elements. In response to soaring 

murder rates and target killings, in 2015 the Sindh Rangers intensified a crackdown in Karachi that started 

in late 2013. This Karachi operation is generally regarded as having significantly reduced violence-related 

fatalities
15

. However, the Human Rights Commission of Pakistan (HRCP) and other groups report that there 

has been a large increase in the number of killings by the police and Rangers since the operation began and 

 
10

 “Final Report of the General Elections 2013 Inquiry Commission,” 2015, pp. 210-224. 
11

 Sindh Bureau of Statistics, Development Statistics of Sindh, 2013.”<http://sindhbos.gov.pk/wp-

content/uploads/2014/09/Development-Statistics-2013-.pdf> 
12

 National Database and Registration Authority (NADRA), “Pakistan Votes.” 

<https://www.nadra.gov.pk/docs/NADRA_Electoral_Rolls_Booklet_2012.pdf>  
13

 “Pakistan Economic Survey 2014-15”; and “Pakistan Social and Living Standards Measurement Survey 2013-14.” 
14

 MQM joined PPP‟s ruling coalition in April 2014, but re-joined the opposition six months later due to inter-party tensions. See “MQM 

Decides to Quit Sindh Government,” Dawn, 20 October 2014. <http://www.dawn.com/news/1139155> 
15

 See, e.g., “Violence Related Fatalities Have Declined,” Dawn, 15 October 2015. <http://www.dawn.com/news/1213196> 

http://sindhbos.gov.pk/wp-content/uploads/2014/09/Development-Statistics-2013-.pdf
http://sindhbos.gov.pk/wp-content/uploads/2014/09/Development-Statistics-2013-.pdf
https://www.nadra.gov.pk/docs/NADRA_Electoral_Rolls_Booklet_2012.pdf
http://www.dawn.com/news/1139155
http://www.dawn.com/news/1213196
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that there is a lack of transparency and due process
16

. MQM has vocally protested against the mass 

arrests, disappearances and extrajudicial killings of its party members, alleging that it has been unfairly 

targeted during the operation. The ruling PPP has also expressed its concerns over the Rangers‟ actions 

exceeding their mandated powers
17

. 

 

While civil society in Sindh is seen as being active and engaged in political issues, some DRI interlocutors 

referred to recent attacks and threats against prominent civil society leaders as deterring. In particular, 

social activist Sabeen Mehmud was killed in April 2015 after hosting a public discussion in Karachi with 

Baloch activists. 

 

  

 
16

 See, e.g., HRCP, “Gathering Clouds Threaten Democracy, Rights,” 7 October 2015. 

http://hrcp-web.org/hrcpweb/gathering-clouds-threaten-democracy-rights-hrcp/; and HRCP, “Karachi Action Mustn‟t Undermine 

Due Process, Right to Criticise Institutions,” 28 July 2015. <http://hrcp-web.org/hrcpweb/karachi-action-mustnt-undermine-due-

process-right-to-criticise-institutions-hrcp/> 
17

 See, e.g., Mumtaz Alvi, “Rangers‟ Powers an Attack on Sindh, Senate Told,” The News, 24 December 2015. 

<http://www.thenews.com.pk/print/84089-Rangers-powers-an-attack-on-Sindh-Senate-told> 

http://hrcp-web.org/hrcpweb/gathering-clouds-threaten-democracy-rights-hrcp/
http://hrcp-web.org/hrcpweb/karachi-action-mustnt-undermine-due-process-right-to-criticise-institutions-hrcp/
http://hrcp-web.org/hrcpweb/karachi-action-mustnt-undermine-due-process-right-to-criticise-institutions-hrcp/
http://www.thenews.com.pk/print/84089-Rangers-powers-an-attack-on-Sindh-Senate-told
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LEGAL FRAMEWORK 

The primary legislation related to local elections in Sindh includes the Constitution of Pakistan and various 

national (federal) and provincial acts. Secondary legislation includes administrative regulations (known as 

“rules”), which are the responsibility of the provincial government and formal instructions issued by the 

Sindh government and the ECP known as “notifications” and “codes of conduct”. 

 

Main Acts Main Rules Main Notifications 

Sindh Local Government Act 

2013 (SLGA); 

Sindh Freedom of Information 

Act 2006 (SFoIA); 

Electoral Rolls Act 1974; 

Delimitation of Constituencies 

Act 1974 (DCA); 

Political Parties Order 2002; 

Pakistan Penal Code 1860; 

Representation of the People 

Act 1976 (ROPA). 

 

Sindh Local Councils (Election) 

Rules 2015; 

ECP Delimitation of 

Constituencies Rules 2015; 

Political Parties Rules 2002. 

 

ECP Notifications on Sindh 

Election Schedules 2015 (for 

each phase); 

ECP Codes of Conduct for 

Media, Agents, Security 

Forces, Polling Staff, 

Observers, and Political 

Parties and Candidates 2015; 

ECP Notification Election 

Symbols 2013; 

ECP Notification DROs, ROs, 

and AROs 2015; 

ECP Notifications Re-Polls 

2015; 

ECP Notification Election 

Tribunals 2015. 

 

PAKISTAN’S COMMITMENTS UNDER INTERNATIONAL LAW 

Pakistan ratified the ICCPR in June 2010
18

. Pakistan has also ratified or acceded to – and is therefore 

bound by – the ICERD, CEDAW
19

, and the CRPD. Each of these conventions contains legally binding 

provisions pertaining to a wide range of civil and political rights and freedoms, including provisions that 

obligate the State party to give effect to the associated rights under national law. Pakistan also ratified the 

CAC in 2007, which includes commitments related to transparency in public affairs. All of the treaty 

obligations are applicable to local elections
20

. 

 

DEVELOPMENT OF THE SLGA AND ELECTION RULES 

The Sindh Local Government Act 2013 (SLGA) came into force in August 2013, but was later amended on 

multiple occasions (in two ordinances and six acts) between its enactment in August 2015 and when the 

election schedule was announced (as outlined in the table below)
21

 and then again after the election was in 

progress. The Sindh High Court (SHC) ruled that major provisions of the SLGA were unconstitutional on 26 

December 2013
22

. Some of the amendments were reportedly the result of ECP requests. Later amendments 

 
18

 Currently, 168 countries are State parties to the ICCPR. In 2011, Pakistan withdrew or restricted most of its reservations. Pakistan 

has made a reservation to article 25, limiting the eligibility of candidates for the Presidency and for the selection of the Prime Minister 

by the National Assembly to Muslims. 
19

 Pakistan has declared that its accession to the CEDAW convention is subject to the provisions of the Constitution. See: 

“Declarations, Reservations and Objections to CEDAW.” <http://www.un.org/womenwatch/daw/cedaw/reservations-country.htm> 
20

 This applicability is clear from the language of General Comment 25, the authoritative interpretation of the ICCPR by the UN Human 

Rights Committee. See, e.g., paragraph 5: “The conduct of public affairs [...] is a broad concept which relates to the exercise of 

political power, in particular the exercise of legislative, executive and administrative powers. It covers all aspects of public 

administration, and the formulation and implementation of policy at international, national, regional and local levels”; and paragraph 

6, “Citizens may participate directly by taking part in popular assemblies which have the power to make decisions about local issues 

or about the affairs of a particular community and in bodies established to represent citizens in consultation with government.”  
21

 Three amendments, one act and two ordinances were adopted in the lead up to elections that were then scheduled for January 

2014. 
22

 For more details on the earlier versions of the SLGA, see DRI, “Sindh Local Election Framework Assessment,” July 2014. 

http://www.un.org/womenwatch/daw/cedaw/reservations-country.htm
http://www.un.org/womenwatch/daw/cedaw/reservations-country.htm
http://www.un.org/womenwatch/daw/cedaw/reservations-country.htm
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included dramatic changes to the election system, including the October 2014 removal of party-block 

voting
23

 (described in the law as a “panel” system), which had been in part struck down by the SHC; the 

August 2015 introduction of reserved seats for youth; and an August 2015 amendment that changed some 

reserved council seats from being directly to indirect elected
24

. The August 2015 amendment to the SLGA 

came into force just one day before the announcement of the election schedule. According to multiple 

government and party stakeholders, the ECP was in favour of the move from the direct to indirect election 

for reserved seats for some councils. This support is reportedly due to the experiences from the KP local 

elections, where the high number of ballots proved administratively burdensome. The active role of the 

judiciary has been seen in different ways; its involvement is sometimes regarded as necessary for 

upholding democratic principles (given the shortcomings of the parties and the ECP), while at other times it 

has been seen as interfering with political and administrative processes
25

. On 19 January 2016, the Sindh 

Provincial Assembly passed an amendment to the SLGA, changing the indirect election of mayors and 

deputy mayors from secret ballot to a show of hands
26

.  

 

Timeline: SLGA and other legal instruments 

26 Aug 2013 - Sindh Local Government Act 2013 

16 Sept 2013 - Sindh Local Government (Third Amendment) Ordinance 2013 

1 Nov 2013 - Sindh Local Government (Amendment) Act 2013 

25 Nov 2013 - Sindh Local Government (Second Amendment) Ordinance 2013 

27 Nov 2013 - Sindh Local Council (Election) Rules 2013 

Dec 2013 - Sindh Local Council (Election) Rules 2013 (First Amendment) 

27 Oct 2014 - Sindh Local Government (Amendment) Act 2013 

1 Jan 2015 - ECP Delimitation of Constituencies Rules 2015 

28 Feb 2015 - Sindh Local Government (Amendment) Act 2013 

18 May 2015 - Sindh Local Government (Second Amendment) Act 2013 

July 2015 - Sindh Local Council (Election) Rules 2015
27

 

25 Aug 2015 - Sindh Local Government (Third Amendment) Act 2013 

26 Aug 2015 - ECP Notification on Election Schedule (First Phase)  

26 Aug 2015 - ECP Notifications on Codes of Conduct for Media and Election 

Observers 

1 Sept 2015 - Sindh Notification amending Sindh Local Council (Election) Rules 

2015 

3 Sept 2015 - ECP Notification on Election Schedule (Second Phase) 

9 Sept 2015 - ECP Notifications on Codes of Conduct for Polling Agents, Polling 

Personnel and Security Personnel 

21 Sept 2015 - ECP Notification on Election Schedule (Third Phase) 

21 Sept 2015 - ECP Notification on Code of Conduct for Political Parties and 

Candidates 

22 Oct 2015 - ECP Notification amending Election Schedule (Third Phase) 

19 Jan 2016 - Sindh Local Government (Amendment) Act 2013
28

 

 

The Sindh provincial government developed, passed and subsequently amended the SLGA, with limited 

 
<http://ip3.org.pk/wp-content/uploads/2014/09/DRI-PK-IP3-Sindh-LEFA-EN-v1-2014-05-26.pdf> 
23

 Party Block Vote is defined by the International Institute for Democracy and Electoral Assistance (International IDEA) as “a 

plurality/majority system using multi-member districts in which voters cast a single party-centred vote for a party of choice, and do 

not choose between candidates. The part with the most votes will win every seat in the electoral district.” See IDEA, “Glossary of 

Terms.” <http://www.idea.int/esd/glossary.cfm> As of 2004, only four countries worldwide used party block vote as a significant 

aspect of their electoral system: Cameroon, Chad, Djibouti and Singapore. 
24

 For the purposes of this report, “local council” is used as a generic term to refer to all eight of Sindh‟s elected local government 

bodies, including those labelled as committees and corporations. The SLGA also uses this term generically. The terms “local 

government bodies” and “local bodies” are also used interchangeably. 
25

 See, e.g., “Flouting Rules: Electioneering Lands PM, Party Leaders in Trouble,” Express Tribune, 12 October 2015. 

<http://tribune.com.pk/story/971394/flouting-rules-electioneering-lands-pm-party-leaders-in-trouble/> 
26

 See, e.g., “PPP, PTI Join Hands in Sindh to Change Mayoral Election Procedure,” Dawn, 20 January, 2016. 

<http://www.dawn.com/news/1234077> 
27

 The version of the Election Rules received by DRI does not denote a specific date of notification; instead, it reads “July 2015.” 
28

 The date included here is that of passage by the Sindh Provincial Assembly, as opposed to the date it came into force (as the others 

are listed). This information was not available at the time of the report‟s finalisation. 

http://ip3.org.pk/wp-content/uploads/2014/09/DRI-PK-IP3-Sindh-LEFA-EN-v1-2014-05-26.pdf
http://www.idea.int/esd/glossary.cfm
http://tribune.com.pk/story/971394/flouting-rules-electioneering-lands-pm-party-leaders-in-trouble/
http://www.dawn.com/news/1234077
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consultative measures for engaging and incorporating feedback from political parties, the ECP, civic 

groups, and international and national election experts. A six-member Ministerial Committee established 

by the Sindh provincial government originally developed the SLGA in the summer of 2013. The Committee 

shared a draft version of the SLGA with 37 political parties, academics and civic groups, and the bill was 

reportedly put on the on the Ministry of Law‟s website for comment, but no public hearings were held on 

the draft and it is not clear whether or how recommendations were considered. The Ministerial Committee 

held consultative meetings with opposition parties, yet opposition parties reported there was only limited 

debate regarding the draft in the Provincial Assembly, where the act was passed amid protests by the 

MQM
29

. Some stakeholders referred to the passing of the SLGA as a “bulldozing,” but the absence of 

parliamentary records leaves this unconfirmed. The ECP provided some basic guidance to provincial 

leaders and lawmakers in Sindh, including through a public letter to the provinces in July 2013 and the 

holding of meetings in Islamabad to facilitate discussions on legal frameworks for local elections that 

engaged Sindh stakeholders. However, the ECP was not consulted during the development of the bill, 

resulting in the ECP‟s subsequent requests for legislative amendments. 

 

The Sindh government‟s development of the Sindh Local Councils (Election) Rules 2015 (hereafter referred 

to as the Election Rules) was largely opaque and delayed. On 1 September 2015, the ECP publicly 

reprimanded the provincial government for failing to provide it with an updated copy of the Election Rules, 

which it had asked for by 7 August
30

. The ECP was not consulted in the development of the Election Rules. 

One amendment to the Election Rules was notified on 1 September 2015, nearly a week after the election 

schedule was announced. This amendment sought to harmonise the Election Rules and the newly amended 

SLGA on a basic electoral system issue relating to the reserved seats
31

. 

 

The late changes in the SLGA and Election Rules are inconsistent with international good practice for 

elections. According to the Venice Commission, “fundamental elements of electoral law, in particular the 

electoral system proper [...] should not be open to amendment less than one year before an election”
32

. The 

August 2015 amendment to the SLGA, which altered the election system for approximately 35 percent of 

the council seats, came into force just one day before the schedule of the first phase elections was 

announced by the ECP.  

 

In addition to weakening the predictability of law, these late changes undermine voters‟, election 

administrators‟, and contestants‟ understanding of the electoral process. Late changes to the “rules of the 

game” can create a shifting playing field, which weakens the ability of political parties and aspirant 

candidates to strategise and prepare for the campaign and risks the process‟s being seen as favouring 

those who adopted it.  

 

RECOMMENDATION: A timely review of legislation and administrative regulations be undertaken for 

consistency with Pakistan‟s international legal commitments based on a meaningful and inclusive 

consultative process that involves the election administration, political parties, civic groups and the 

broader public. 

 

 
29

 See also “Local Govt Bill Tabled in Sindh Assembly as MQM Protests,” Samaa TV, 19 August 2013. 

<http://www.samaa.tv/pakistan/2013/08/local-govt-bill-tabled-in-sindh-assembly-as-mqm-protests/> 
30

 ECP, “Press Release,” 1 September 2015. <http://ecp.gov.pk/ViewPressReleaseNotificDetail.aspx?ID=7519&TypeID=0> 
31

 For example, the amendment incorporated the youth category into the provision on reserved seats. 
32

 Good practice for legislative electoral reform includes harmonisation with international law, consultative processes and changes to 

be made at least one year before an election. See, e.g Venice Commission‟s Code of Good Practice in Electoral Matters, section II 

(2)(b): “The fundamental elements of electoral law, in particular the electoral system proper, membership of electoral commissions 

and the drawing of constituency boundaries, should not be open to amendment less than one year before an election, or should be 

written in the constitution or at a level higher than ordinary law.” The Venice Commission, formally called the European Commission 

for Democracy through Law, has 60 Member States from four continents. 

http://www.samaa.tv/pakistan/2013/08/local-govt-bill-tabled-in-sindh-assembly-as-mqm-protests/
http://ecp.gov.pk/ViewPressReleaseNotificDetail.aspx?ID=7519&TypeID=0
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ANALYSIS OF THE LEGAL FRAMEWORK 

The SLGA and broader legal framework for local elections in Sindh contain notable gaps and weaknesses 

that compromise Pakistan‟s fulfilment of its international legal obligations, as some necessary provisions 

are wholly or partially omitted from the framework. The main gaps and weaknesses in the legal framework 

are summarised below, with additional analysis and recommendations provided throughout the report. 

 

 Electoral system - Key elements of the electoral system are unclear in the legal framework, 

including how reserved seat members are elected (see Composition of Local Councils and Electoral 

System section). Furthermore, the system for the indirect election of reserved seat members is 

dictated by administrative regulations rather than primary legislation. 

 Equality of the vote - The use of outdated census data for the delimitation of electoral 

constituencies undermines provisions for equal suffrage (see Delimitation section). 

 Administrative regulations - The ECP and the provincial government both possess administrative 

regulation-making authority for local elections without a clear division of responsibility, which 

creates opportunities for contradictory regulations and weakens legal clarity (see Election 

Administration section). The provincial government‟s rule-making authority further leaves the ECP 

in a weaker position for implementation and grants the incumbent party excessive powers that 

compromise the independence of the election administration and risk allegations of partisan 

advantage.  

 Voter registration - The process of voter registration as currently practiced is largely absent from 

the legal framework for local government elections and de facto arrangements between the ECP 

and NADRA are not regulated in law (see Voter Registration section). 

 Voter eligibility - The SLGA gives excessive discretion to the ECP to prescribe voter eligibility 

criteria (see Voter Registration section). 

 Candidate eligibility - Certain candidate eligibility requirements are subjective or unreasonable 

(see Candidate Nomination section). 

 Freedom of association - The ban preventing government and elected officials from campaigning 

raises concerns regarding the freedom of association (see Campaign section). 

 Results - Results processes are poorly defined in the legal framework, with insufficient safeguards 

for counting and tabulation, inadequate transparency requirements, no timeline for announcing 

results, and provisions relegated to administrative regulations as opposed to primary legislation 

(see Results section below). 

 Observation - The SLGA and Election Rules do not address the rights of observers to scrutinise the 

electoral process (see Scrutiny section below). 

 Non-discrimination - The continued existence of a separate electoral roll for Ahmadis and 

candidate nomination oaths that effectively prohibited Ahmadis from contesting elections without 

renouncing their religion are discriminatory (see Participation of Minorities and Vulnerable Groups 

section). 

 

AVAILABILITY OF THE LEGAL FRAMEWORK AND INFORMATION 

Laws, ordinances and rules created by the Sindh Provincial Assembly and Sindh provincial government are 

published in the Sindh Government Gazette. While the SLGA and its amendments were made accessible on 

the Sindh Provincial Assembly‟s website
33

, the updated consolidated version of the heavily amended law 

was not made publicly available. Other than the outdated version of the Election Rules utilised during the 

aborted 2014 local council elections, no version of the Election Rules – or its amendments – was published 

online
34

. Furthermore, the SLGA and most administrative regulations were made available only in English, 

 
33

 See Provincial Assembly of Sindh, “Assembly Tenure.” <http://www.pas.gov.pk/index.php/acts/bytenure/en/31> 
34

 In September, DRI received a copy of the Election Rules that was dated July 2015, but was unable to confirm that this was the most 

up-to-date version of the Election Rules, as certain aspects appeared to be outdated and forms used by election officials did not 

http://www.pas.gov.pk/index.php/acts/bytenure/en/31
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thereby rendering them inaccessible to many electoral stakeholders across the province. An amended and 

updated legislation was not fully available to election officials, even after the start of the election 

schedule. This lack of access compromised the ability of officials to perform their functions and 

stakeholders to know how to participate. 

 

ECP-issued notifications and codes of conduct are published in the Gazette of Pakistan. Such notifications 

and codes of conduct for the Sindh local government elections were generally made available on the ECP‟s 

website in a timely manner.  

 

The limited availability of the SLGA and Election Rules is inconsistent with Pakistan‟s ICCPR obligations
35

, 

as well as article 19A of the Constitution, which states, “Every Citizen shall have the right to have access to 

information in all matters of public importance subject to regulation and reasonable restrictions imposed 

by law”. Similarly, the Sindh Freedom of Information Act, which came into force in 2006, states that “acts 

and subordinate legislation such as rules and regulations, notifications, by-laws, manuals, orders having 

the force of law in the Sindh province shall be duly published and made available at a reasonable price at 

an adequate number of outlets”
36

. 

 

RECOMMENDATIONS: The Sindh Local Government Act be consolidated with its amendments and made 

available online.  

The Election Rules be consolidated with its amendments and made available online. 

The legal framework be revised to require timely online publication of all electoral legislation and 

administrative regulations. 

 

 

 

  

 
match those included in the Election Rules. 
35

 Article 19 of the ICCPR refers to the “freedom to seek, receive and impart information.” UN Human Rights Committee, ICCPR General 

Comment 34, interpreting article 19, holds in paragraph 19 that: “state parties should proactively put in the public domain 

Government information of public interest.” 
36

 Sindh Freedom of Information Act (SFoIA), 2006, section 5. 
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STRUCTURE OF LOCAL COUNCILS AND ELECTORAL SYSTEM 

The structure of local councils is difficult to describe concisely, as it is composed of eight types of elected 

bodies with multiple electoral systems. The stipulated councils for a given jurisdiction depend upon its 

urban or rural designation and population size. 

 

In Karachi, Sindh‟s provincial capital, there are three tiers of local councils: 

 

1. A metropolitan corporation;  

2. District municipal corporations within the metropolitan corporation; and 

3. Union committees within the district municipal corporations. 

In Sindh‟s other urban areas (excluding Karachi) with populations of more than 300,000, there are two tiers 

of local councils: 

1. Municipal corporations; and  

2. Union committees within municipal corporations. 

In Sindh‟s urban areas where population figures range from 30,000 to 300,000, one type of local council is 

used: 

1. Municipal committees. 

In Sindh’s urban areas where population figures range from 5,000 to 30,000, one type of local council is used: 

2. Town committees. 

In Sindh’s rural areas, there are two tiers of local councils: 

1. District councils for each district; and 

2. Union councils within district councils. 

While the various council designations and compositions are complex, many of these structures are based 

on historical political and administrative systems that are familiar to the electorate
37

. Nevertheless, 

multiple political party and civil society representatives told DRI that many aspects of the local council 

system were unclear to them, even as the elections were under way. There was no voter education 

campaign about the electoral system and how reserved seats would be filled through indirect election after 

general members take their seats. 

 

ELECTORAL SYSTEM 

The electoral systems include direct first-past-the-post (FPTP) election of general seat members and an 

indirect system for election of reserved seat members. All councils include reserved seats that are set 

aside for four categories: women, peasants or labourers, youths, and non-Muslims. In a positive 

improvement from previous local government elections, both party-affiliated and independent candidates 

could run in these elections.  

 

Depending on their jurisdiction, voters receive between one and three ballot papers. Voters in rural areas 

each receive three ballots for 1) union council ward member, 2) union council chair and vice chair 

contesting on a single ticket and 3) a member for district councils. Voters in smaller urban areas each 

receive one ballot (ward member for town committee or municipal committee). Voters in larger urban areas 

 
37

 Local government bodies, including union councils, were utilised under the government of General Pervez Musharraf, with the most 

recent local government elections taking place in 2005. 
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(municipal corporations) each receive two ballots (union committee ward member and a union committee 

chair/vice chair ticket). In municipal corporations, the union committee chairs are concurrently elected to 

serve on the municipal corporation. In Karachi, union committee chairs are concurrently elected to serve on  

the metropolitan corporation while union committee vice chairs are concurrently elected to serve on 

district municipal corporations. See Annex 4 for a more detailed description of the electoral systems.  

 

Certain aspects of the electoral system
39

 are undefined in the SLGA, which fails to conform with 

international good practice
40

. The SLGA does not define the electoral system for the indirect election of 

reserved seat members to each local council, simply stating that they “shall be elected in the manner as 

may be prescribed”
41

. The reserved seats comprised roughly 43 percent of all the local council seats up for 

election during Sindh‟s 2015 local government elections. Some provisions for the indirect reserved seat 

 
38

 Alternative data provided by the ECP showed slightly different totals for local councils. 
39

 Electoral systems have three main components: ballot structure, district magnitude and electoral formula. Ballot structure refers to 

“the way in which electoral choices are presented on the ballot paper, in particular whether the ballot is candidate-centred or party-

centred.” District magnitude refers to “the number of representatives to be elected from [an electoral district].” Electoral formula 

refers to the “part of the electoral system dealing specifically with the translation of votes into seats.” International IDEA, “Electoral 

System Design,” 2005. 
40

 The Venice Commission Code of Good Practice in Electoral Matters notes, “electoral law must enjoy a certain stability, protecting it 

against party political manipulation.” It also states that “the fundamental elements of electoral law, in particular the electoral system 

proper, membership of electoral commissions and the drawing of constituency boundaries [...] should be written in the constitution or 

at a level higher than ordinary law.” 
41

 SLGA, section 18. 

Composition of Local Councils in Sindh Province  

Type of local 

council 

Total number 

of each type 

of council
38

 

Area and 

population 

General 

seats 

 Reserved Seats 

Women Peasants 

and 

workers 

Youth Non 

Muslims 

Karachi 

Union 

committee (UC) 

 213 

 

 

Urban  

40,000 to 

50,000 

6  

 

 

2 

 

1 

 

1  

 

1 

 

District 

municipal 

corporation 

 6 Karachi 17-51 

(vice 

chairs of 

UCs) 

33% 5% 5% 5% 

Metropolitan 

corporation 

1 Karachi 213 

(chairs 

of UCs) 

33% 5% 5% 5% 

Urban areas 

Union 

committee 

 in a municipal 

corporation 

142  Urban 

10,000 to 

15,000 

6  

 

2 

 

1  

 

1  

 

1 

 

Town 

committee 

 151  Urban 

5,000 to 30,000 

2-18 

 

1  

 

1 

  

1 

 

1  

 

Municipal 

committee 

37  Urban 

30,000 to 

300,000 

3-47 

  

33% 5% 5% 5% 

Municipal 

corporation 

 3 Urban 

300,000 to 3.5 

million 

20-96 

(chairs 

of UCs) 

33% 5% 5% 5% 

Rural areas 

Union council  

1,114  

Rural 

10,000 to 

15,000 

6  2 1 1  1 

District council  25 Rural 6-86 33% 5% 5% 5% 
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elections are established in the Election Rules. Relegating the rules to administrative regulations weakens 

the protection of fundamental elements of the electoral system from possible ruling party biases. Other 

aspects of the electoral system for reserved seats, such as elements of the ballot structure and electoral 

formula, are absent from the SLGA and Election Rules altogether, which raises compliance issues with 

Pakistan‟s commitments under the ICCPR
42

. 

 

The legal framework does not clearly define seat allocation
43

 for reserved seats in instances when 

percentages are utilised. The percentage allocations for multiple councils (33 percent for women and five 

percent each for non-Muslims, labourers or peasants, and youth) could be interpreted to mean 

percentages of total membership. However, the ECP appears to be calculating these numbers as 

percentages of the number of general seats on a given council as opposed to the total size of council. The 

latter interpretation results in considerably lower reserved seat totals
44

.  

 

RECOMMENDATION: The Sindh Local Government Act be amended to fully define the electoral system, 

including all aspects of election to reserved seats. 

Reserved Seats 

The Constitution sets out stipulations for the representation of peasants, workers and women in local 

governments
45

. Special measures for the promotion of women are in keeping with Pakistan‟s commitments 

under CEDAW, if they are temporary and designed to advance de facto equality of participation
46

. 

 

Reserved seats for non-Muslims are designed to reflect the constitutional required safeguard of minorities‟ 

rights and interests
47

. These conditions can be regarded as being in accordance with Pakistan‟s 

international commitments under the ICCPR in giving effect to non-discrimination against religious 

minorities
48

. 

 

Reserved seats for other demographic groups (such as youth) and socio-economic or professional groups 

(such as labourers and peasants) may similarly be seen as beneficial for providing for individuals who are 

otherwise disadvantaged in regards to political participation, particularly given the entrenched systems of 

work and land-ownership in Pakistan. However, the inclusion of reserved seats for such categories could 

be seen to disadvantage aspirant candidates not belonging to these categories, as it reduces the 

proportion of general seats available, thereby undermining equality of opportunity in the right to contest 

elections. Furthermore, the law‟s definitions of labourers and peasants may be subject to criticism and 

could be interpreted in different ways, thus risking inconsistent application and dispute
49

. There exists no 

 
42

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 5 states, “the means by which individual citizens exercise the 

right to participate in the conduct of public affairs protected by [ICCPR] article 25 should be established by the constitution and other 

laws.” 
43

 Seat allocation is central to district magnitude, a key component of an electoral system. 
44

 To illustrate, using this latter interpretation based on general seat membership, a council with 100 general seat members would 

have 33 seats reserved for women (approximately 22 percent of the total) and five seats (approximately three percent of the total) 

each for peasants/labourers, youth and non-Muslims, for a total council size of 148. Under the alternative interpretation based on 

total council size, a council with 100 general seat members would have 63 seats reserved for women (approximately 33 percent of the 

total) and 10 seats (approximately five percent) each for peasants/labourers, youth and non-Muslims, for a total council size of 192. 
45

 The Constitution of Pakistan, article 25: “(2) There shall be no discrimination on the basis of sex. (3) Nothing in this Article shall 

prevent the State from making any special provision for the protection of women and children”. Article 32: “Promotion of local 

Government institutions. The State shall encourage local Government institutions composed of elected representatives of the areas 

concerned and in such institutions special representation will be given to peasants, workers, and women.” 
46

 CEDAW, article 7: “States Parties shall take all appropriate measures to eliminate discrimination against women in the political and 

public life of the country and, in particular, shall ensure to women, on equal terms with men, the right: [...] to participate in the 

formulation of government policy and the implementation thereof and to hold public office and perform all public functions at all 

levels of government.” 
47

 Constitution of Pakistan, article 36. 
48

 ICCPR, article 2: “Each State Party [...] undertakes to respect and to ensure to all individuals within its territory and subject to its 

jurisdiction the rights recognized in the present Covenant, without distinction of any kind, such as [...] religion; [and] “adopt such laws 

or other measures as may be necessary to give effect to the rights recognized.” 
49

 SLGA section 3 (li): “ „peasant‟ includes a person who is engaged personally in the cultivation of land;” SLGA section 3(xxxv-a): 

“„Labourer‟ includes a worker or workman as defined in the Factories Act, 1934 or in an industrial or commercial establishment as 
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international legal standard regarding temporary special measures for socio-economic or professional 

groups.  

 

The Election Rules state that candidates for reserved seats must be proposed and seconded from among 

the general members of the respective council. In a union committee, for example, there are six general 

seats; aspirants for reserved seats must, therefore, have support from two of the six to complete their 

nomination papers. This requirement represent an excessive restriction on the right to stand and the 

process is, therefore, antithetical to the mechanism‟s aim of facilitating the participation of 

underrepresented groups. Some political party representatives reported to DRI that a further consequence 

of the reserved seat system is decreased incentive to field such candidates for general seat contests. 

 

The system of indirect elections for reserved seats was further criticised for reducing the ability of citizens 

to directly choose their local government as well as for reducing the accountability of local councils to the 

population (as under-performing reserved seat representatives cannot be elected out by voters). Various 

stakeholders see the reserved seats as a vehicle for the promotion of party interests rather than 

representation for the communities afforded such seats (see Participation of Women and Participation of 

Minorities sections). 

 

  

 
defined in the West Pakistan Industrial and Commercial Employment (Standing Orders) Ordinance, 1968, at clerical labour for hire or 

reward or under the Sindh Industrial Relations Act, 2013.” Sindh Industrial Relations Act 2013, section 2(xxxii): “ „worker‟ and 

„workman‟ mean a person not falling within the definition of employer who is employed (including employment as a supervisor or as an 

apprentice) in an establishment or industry for hire or reward either directly or through a contractor whether the terms of employment 

be expressed or implied, and, for the purpose of any proceedings under this Act in relation to an industrial dispute includes a person 

who has been dismissed, discharged, retrenched, laid-off or otherwise removed from employment in connection with or as a 

consequence of that dispute or whose dismissal, discharge, retrenchment, lay-off, or removal has led to that dispute but does not 

include any person who is employed mainly in managerial or administrative capacity.” 
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DELIMITATION 

LEGAL FRAMEWORK 

The delimitation of constituencies for Sindh‟s local elections is governed by multiple national and 

provincial legal instruments, including the Constitution, the Delimitation of Constituencies Act 1974 (DCA), 

the Delimitation of Constituencies (Amendment) Act 2015, the ECP Delimitation of Constituencies Rules 

2015 (hereafter referred to as ECP Delimitation Rules), the SLGA and the Election Rules.  

 

The legal framework makes general provisions for equality between constituencies as well as regard for 

“geographically compact areas, existing boundaries of administrative units, facilities of communication 

and public convenience and other cognate factors to ensure homogeneity in the creation of 

constituencies”
50

. The SLGA establishes the ward as the smallest possible electoral constituency, which is 

to be delimited on the basis of the population of one or more adjoining census blocks. The SLGA requires 

uniformity of populations across constituencies; the relative population uniformity is also established in 

ECP Delimitation Rules, but it allows a 10 percent “population difference”
51

. While these provisions 

positively provide for adherence to the principle of equal suffrage in line with Pakistan‟s international 

obligations and international good practice
52

, the framework‟s reliance on outdated census data
53

 provides 

a weak guarantee that electoral constituencies can be drawn with roughly equal populations. Pakistan has 

not conducted an official national census since 1998, so delimitation conducted with this out of date data 

does not reflect the considerable shifts in population since that time
54

. Moreover, the legal framework does 

not define delimitation cycles, which leaves open the question of whether fresh delimitation would occur in 

advance of the province‟s next local government elections or upon the completion of a new census. 

 

The SLGA initially assigned delimitation authority for local government electoral boundaries to the 

provincial government, but a 2014 Supreme Court judgement gave this authority to the ECP, building upon 

the latter‟s existing responsibility for the delimitation of provincial and national assembly districts
55

. The 

SLGA was subsequently amended to give the ECP delimitation authority for union councils, union 

committees, the wards of municipal committees, town committees and corporations. Shifting this 

responsibility from the provincial government to the ECP can be viewed as a positive development that 

should strengthen the independence of the process. The Sindh government retained the authority to 

establish and demarcate the administrative boundaries for metropolitan corporations, district municipal 

corporations, municipal corporations, municipal committees, town committees, and district councils, as 

well as determine the number of union councils or union committees within a local government body (and 

wards within a municipal committee or town committee). The implementation of these provisions led to 

 
50

 DCA, section 9 (1).  
51 

ECP Delimitation Rules, section 4. 
52

 ICCPR, article 25: “Every citizen shall have the right and the opportunity [...] to vote and to be elected at genuine periodic elections 

which shall be by [...] equal suffrage”. UN Human Rights Committee, ICCPR General Comment 25, paragraph 21: “The principle of one 

person, one vote, must apply, and within the framework of each State‟s electoral system, the vote of one elector should be equal to 

the vote of another. The drawing of electoral boundaries [...] should not distort the distribution of voters or discriminate against any 

group and should not exclude or restrict unreasonably the right of citizens to choose their representatives freely.” Furthermore, the 

Venice Commission‟s Code of Good Practice in Electoral Matters states, “The maximum admissible departure from the distribution 

criterion adopted depends on the individual situation, although it should seldom exceed 10 percent and never 15 percent, except in 

really exceptional circumstances (a demographically weak administrative unit of the same importance as others with at least one 

lower-chamber representative, or concentration of a specific national minority).” 
53

 DCA, section 2 (c); SLGA, section 3 (liv). 
54

 In 1998, the provincial population stood at 30.4 million according to the census, rising to an estimated 42 million by 2012 (a 40 

percent increase), according to various media reports based on a household survey. The Government of Sindh Population Welfare 

Department alternatively cites the current population as 42.4 million. Such an increase is highly unlikely to be equal between 

constituencies, hence equality of the vote is compromised. The change in proportions of urban and rural proportions and ethnic 

composition is highly sensitive and seen to be directly related to the likely supporters of different parties. 
55

 Civil Appeal No. 297 of 2014 dated 20 March 2014. In response to the Supreme Court judgement, the National Assembly passed the 

Delimitation of Constituencies (Amendment) Act, 2015. The Supreme Court case was based on an appeal to the earlier Sindh High 

Court ruling of 26 December 2013 that set aside the 2013 Sindh provincial delimitation for violation of multiple sections of the SLGA as 

it stood at the time. 
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multiple court petitions that, in conjunction with other issues, contended that ECP‟s delimitation of union 

council and union committee boundaries shifted rural and urban areas on the basis of partisan interests. 

 

The ECP Delimitation Rules require that the preliminary list of constituencies be made public for seven 

days, although they do not specify by what means, and individuals are permitted to obtain copies of the 

preliminary or final delimitation lists for a fee. With no additional transparency requirements outlined in 

the legal framework, the process remains largely opaque to electoral stakeholders. 

 

RECOMMENDATIONS: The legal framework be amended to allow utilisation of voter registration or non-

census population data during electoral boundary delimitation to maximise equality of the vote when 

census data is out of date.  

A fresh census be conducted at the earliest opportunity. 

Transparency provisions in the legal framework for delimitation be strengthened to include the wider 

availability (and online publication) of maps and details of electoral boundaries.  

The legal framework be amended to establish an independent mechanism for periodic reviews of electoral 

boundaries. 

DELIMITATION IN PRACTICE 

A fresh delimitation process was required to establish electoral constituencies for Sindh‟s local 

government elections in line with the updated legal framework
56

. As the relevant SLGA amendments were 

not adopted until October 2014 and early March 2015, the updated legal framework gave a short timeline 

for the ECP to conduct delimitation. The ECP began to appoint delimitation officials in February 2015, and 

an initial schedule for the delimitation process was published in March 2015 with activities to be concluded 

by 28 July 2015. District Election Commissioners (DECs) were appointed as the 11 delimitation officers with 

District Assistant Commissioners appointed as assistant delimitation officers. In this way, representatives 

of the provincial government were active in the delimitation structure.  

 

The ECP Delimitation Rules call for the preliminary list of constituencies to be prepared within 40 days of 

the start of the process, followed by a seven-day public display period and 15 days for objections. The 

delimitation authority has 15 days to review objections and must issue a decision within the subsequent 

seven days. The periods for preparation, public display and filing of objections proceeded as scheduled. 

However, the delimitation schedule was revised on four occasions, with the resolution of objection 

decisions, communication of those decisions and the declaration of final delimitations all occurring on the 

final day of the process
57

.  

 

The ECP appointed 10 Regional Election Commissioners (RECs) and one election tribunal judge as 

Delimitation Authorities for Appellate Tribunals to receive and rule on any objections to the preliminary 

delimitation of constituencies. According to data provided by the PEC office, by the 6 July 2015 deadline for 

filing objections, the Appellate Tribunals received 2,337 petitions, of which 923 were accepted and 1,396 

were rejected. Frustration with the Appellate Tribunals process and decisions resulted in a large number of 

writ petitions to the SHC
58

. 

 

The delimitation exercise appears to have created significant disparities in the equality of the vote within 

 
56

 The Sindh provincial government conducted delimitation in 2013 for elections then schedule for January 2014, but a subsequent 

court judgement ruled that it be set aside and delimitation be conducted by the ECP. 
57

 ECP notifications of changes in the delimitation schedule were issued 5 May, 18 June, 9 July and 27 July 2015. 
58

 The ineffectiveness of the tribunals was highlighted in an 18 September 2015 SHC judgement that noted, “In our view it is a gross 

disregard to the provisions of fair trial […] that an appellate Authority should base its decision merely on the consent of the officer […] 

without considering the contentious issue.” 
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some local councils. For instance, in the Daharki town committee in the Ghotki District, ward five has a 

total of 4,866 registered voters whereas 

ward seven has only 951 registered voters 

– a disparity of 400 percent
59

. Union 

councils in Larkana District also show 

disparities
60

. Union council 42, for 

example, has 5,322 registered voters 

whereas union council six has 10,907 

registered voters, more than twice as 

many.  

 

 

A SHC order on 18 September 2015 

criticised the ECP for not upholding its 

constitutional obligation to guard against 

corrupt practices, by failing to undo delimitation “manoeuvring”, noting that “under the law the [ECP] can 

take note of and undo any notification by the Government [...] if it is done to gain some advantage in the 

elections. It can certainly make necessary amendments in the constituencies”
61

. The SHC also found that 

“the functionaries of the [ECP] did not adhere to the guidelines with regard to the territorial unity, and did 

not appreciate distinction between urban and rural areas in several constituencies. Apparently the whole 

process appears to have been done in an arbitrary manner and its purpose could not be but 

gerrymandering”
62

.  

 

Subsequent legal proceedings on this issue involving the Sindh provincial government, ECP, SHC and 

Supreme Court raised questions about the legality of delimitation, even as the elections were under way. 

Ultimately a Supreme Court decision required fresh delimitation for 55 union councils in nine districts
63

. 

Countering accusations by political parties that these elections were postponed for political purposes, the 

ECP issued a press release on 19 November to detail its decision-making in the matter. A new delimitation 

exercise was conducted, with the elections held on 30 December 2015. 

 

Access to public information on delimitation was very limited. While the ECP website posted notifications 

for the delimitation schedule and appointment of officers, no additional information was made available 

online, such as formal guidelines on how to conduct delimitation, the population and administrative data 

utilised in delimitation decision-making, a final list of constituencies or constituency maps
64

. The lack of 

 
59

 Figures drawn from the official ECP polling scheme for Ghotki district. Population figures will naturally differ, but the disparity 

should be expected to remain. 
60

 Because the territory of a union council serves as a ward for a general member seat on a district council, equality of the vote issues 

apply (just as they do among wards within union councils and other bodies). 
61

 SHC short order, 18 September 2015, pp. 11-12. 
62

 SHC short order, 18 September 2015, p. 26. The order also notes, “We have observed that the Sindh Government in a number of 

constituencies has made some changes; either by including the already notified rural areas into urban or vice versa or excluding the 

certain areas from the place of their origin and placing them into the regions far away from their original place in disregard to the 

principles of contiguity, closeness and homogeneity”. The SHC directed the ECP to revise the affected boundaries within five days.  
63

 The Sindh government and the ECP reached an out of court agreement on 19 October 2015 that left only 11 council boundaries in 

question. See “Sindh Govt Withdraws Petition Against Revised Delimitation,” Dawn, 21 October 2015. 

<http://www.dawn.com/news/1214432/sindh-govt-withdraws-petition-against-revised-delimitation> However, multiple opposition 

parties brought the matter back to court, arguing that the agreement continued to violate the original 18 September decision. See 

“ECP Told to Issue Revised List of UCs in 24 Hours,” The News, 18 November 2015. <http://www.thenews.com.pk/Todays-News-4-

351871-ECP-told-to-issue-revised-lists-of-UCs-in-24-hours> On 17 November, the SHC ordered the ECP to revise the effected 

boundaries within 24 hours (only one day before the second phase elections). The ECP appealed to the Supreme Court, and the 

subsequent Supreme Court order CMA 7996/2015 of 18 November 2015 set aside the SHC order. ECP Notification F.6 (1) 2015-LGE (S), 

18 November 2015, deferred the elections for the effected councils. 
64

 ECP Delimitation Rules 2015, section 8 (5) requires that a final list of constituencies, but not maps, be sent to the PEC “or, as the 

case may be, the Commission for publication in the official gazette.” Neither the list of constituencies nor maps were available on the 

ECP website. 

http://www.dawn.com/news/1214432/sindh-govt-withdraws-petition-against-revised-delimitation
http://www.thenews.com.pk/Todays-News-4-351871-ECP-told-to-issue-revised-lists-of-UCs-in-24-hours
http://www.thenews.com.pk/Todays-News-4-351871-ECP-told-to-issue-revised-lists-of-UCs-in-24-hours
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publicly available constituency information compromised the candidate nomination process, as there was 

confusion between aspirant candidates about where they were registered and, therefore, in which 

constituency they could compete. The limited delimitation information also made it difficult to plan a 

campaign, thereby reducing voters‟ ability to make informed choices at the ballot box. Weak availability of 

data is inconsistent with constitutional provisions regarding the right to information in matters of public 

importance
65

 and ICCPR obligations for freedom to receive information
66

. 

 

Limited transparency surrounding delimitation further undermined the ability of electoral stakeholders to 

assess the equality of the vote. Multiple opposition party representatives told DRI that they lacked 

confidence in the impartiality of the process, indicating that they believed “gerrymandering” had taken 

place that favoured the ruling party. 

 

RECOMMENDATION: The ECP should strengthen transparency and promptly and publically publicly 

(including online) release the final list of constituencies and corresponding maps, as well as official 

population and voter registration statistics for each constituency. 

  

 
65

 Constitution of Pakistan, article 19A: “Every Citizen shall have the right to have access to information in all matters of public 

importance subject to regulation and reasonable restrictions imposed by law.” 
66

 ICCPR, article 19, refers the “freedom to seek, receive and impart information.” UN Human Rights Committee, ICCPR General 

Comment 34, interpreting article 19, holds in paragraph 19 that “state parties should proactively put in the public domain Government 

information of public interest.” 
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ELECTION ADMINISTRATION 

LEGAL FRAMEWORK 

The legal framework for the administration of local government elections in Sindh is dispersed between 

several national and provincial legal instruments, including the Constitution, the SLGA, the Election Rules 

and ECP notifications. The Constitution establishes the ECP as an independent body and outlines its 

powers, which include the conduct of the electoral process at the national, provincial and local levels. This 

responsibility is reinforced by the 2002 Election Commission Order, which gives the ECP the power to make 

rules in the conduct of its duties. However, the SLGA empowers the provincial government to make rules 

that cover elections. As such, both bodies possess administrative regulation-making authority. Without a 

clearly defined division of responsibility, such overlapping competencies undermine the ability of the ECP 

to self-regulate and create opportunities for contradictory regulations to be issued. 

 

These arrangements further place a large degree of power for election administration with the provincial 

government, instead of the independent ECP, which grants the incumbent party extensive power and risks 

allegations of partisan advantage in the development of Election Rules. Consequently, the ECP operates in 

an uncertain legal environment and accountability for elections remains dispersed.  

 

RECOMMENDATION: The legal framework be amended to grant the ECP sole authority to create rules for 

local government elections, reinforcing its independence and leading role in administering local elections. 

ELECTION ADMINISTRATION IN PRACTICE 

The ECP is headed by the Chief Election Commissioner of Pakistan (CEC), currently Justice Sardar 

Muhammad Raza. The CEC serves with four additional members, one from each province. The ECP employs 

approximately 2,280 permanent staff members dispersed throughout the country
67

.  

 

In Sindh, the national ECP is represented by a PEC, who oversees the permanent ECP staff members in 

Sindh. The Sindh PEC manages six RECs, and below that, 29 DECs, one for each of the districts in the 

province. The RECs serve as liaisons between the PEC and the DECs, all of whom are permanent ECP staff. 

DECs manage the ongoing activities of the ECP, such as the maintenance of the electoral roll. 

 

The law enables the ECP to appoint various temporary election officials such as DROs, ROs, Assistant 

Returning Officers (AROs) and Presiding Officers (PrOs) from among government employees. DROs are 

appointed to coordinate and supervise all election work in the district, including liaising with other 

government departments that may be called upon to assist in the elections. ROs are responsible for 

elections in one or more of the constituencies, including candidate nomination, the establishment of 

polling station lists, the recruitment of polling station staff, campaign Code of Conduct violations and 

declaring which representatives are elected. PrOs manage polling stations. They are assisted by additional 

polling personnel, including three Assistant Presiding Officers and one Polling Officer. 

 

The ECP appointed 29 DROs, 316 ROs and 551 AROs for the local government elections. Nearly all of these 

appointees came from the district civil administration. Typically DROs were Deputy Commissioners and 

ROs were Assistant Commissioners of districts. Although the ECP is an independent body, civil 

administration officers implement most of the electoral process at a local level with limited oversight and 

regulation by the ECP. These arrangements undermine the independence of the election administration 

and open it to opposition charges of partisan election administration bias in favour of the ruling party in the 

province. As ROs have been drawn from the judiciary in recent elections, the ROs from the civil 

 
67

 ECP, :Second Five-Year Strategic Plan 2014-2018,” p. 22. 
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administration generally did not appear to have election administration experience. Positively, the ECP 

drew eight of the 29 DROs from within the ECP itself. To improve the consistency of election administration 

and its internal accountability, appointing temporary staff from within the ECP‟s own ranks has been a 

longstanding recommendation of election observer groups
68

.  

 

There are no specific mechanisms in the legal framework that compel the ECP to manage and evaluate the 

performance of DROs and ROs. While cases emerged wherein the ECP investigated problematic staff 

members, this was often in response to complaints, rather than the result of internal auditing. The 

extensive nature of the duties placed in the hands of temporary staff with limited ECP oversight raised 

doubts about the institutional capacity of the ECP to manage the process and hold administrators 

accountable.  

 

The division of labour between permanent district election structures and temporary staff is not defined in 

the SLGA or the accompanying Election Rules, nor is coordination among them. Some ROs reported a lack 

of clarity regarding the roles and authority of DECs vis-à-vis DROs, while other stakeholders indicated that 

the parallel structures created the potential for redundancy.  

 

In an effort to concentrate the ECP and government resources more effectively and following-on from the 

complications of the KP elections, the Sindh elections were conducted in three phases for the different 

regions of the province (with polling on 31 October, 19 November and 5 December 2015). Three election 

schedules were issued to indicate the dates for candidate nomination, polling and other election 

operations. However, these schedules did not cover any post-election day events; thus, no dates were 

given for results notifications or the lodging of petitions.  

 

Key procedural issues were implemented with varying degrees of success, including the delayed issuing of 

polling personnel appointments (only a few days before election day in a significant number of instances), 

the inadequate distribution of election information (for example, copies of legal amendments and the 

Election Rules, PrO handbooks) and the uneven record of conducting trainings for polling station staff 

(although positively the ECP did take greater initiative in this regard). 

 

The ECP took specific steps to address known problems during the local elections, including measures to 

improve internal monitoring
69

, the development of procedures for citizen observer accreditation (see 

Scrutiny of the Process section below) and issuing guidelines to ROs on candidate scrutiny (see Candidate 

Nomination section below). In addition, the ECP‟s Second Five-Year Strategic Plan (2014-2018) attempts to 

address some of these deficiencies and includes reasonable goals to better integrate the permanent staff 

of the ECP in the actual conduct of elections, streamline the regional, district and local administrative 

structures, increase its capacity to train temporary staff, and help professionalise and strengthen the 

independence of the institution.  

 

The ECP appears to have made an effort to meet with political parties. Although no formal liaison 

mechanism was established, the ECP, for instance, convened an all-parties conference on the local 

government elections in mid-September 2015. According to various interlocutor and media reports, the 

overall access of political parties to the Sindh PEC appears to have been mixed. Several parties reported to 

 
68

 See, e.g., EU EOM Final Report, 2013. p. 50: “The ECP take full management responsibility for the work of ROs. [...] ROs not be wholly 

drawn from the judiciary to avoid conflict of interest, and instead could be partially or totally from the ECP permanent staff base, 

other branches of the civil service, or be selected through an open recruitment process.” In its report on the observation of pre-

election processes for the 2013 general elections, FAFEN also recommended to “establish in election law that the ECP will have 

authority to appoint [DROs] from amongst its own officials,”  
69

 For example, the ECP provided PrOs with a new checklist to guide polling station operations and reported increased monitoring of 

training sessions by ECP officials. Polling operations were also monitored by ECP staff. FAFEN, for example, reported observing ECP 

personnel at 35 percent of polling stations visited. See FAFEN, “Preliminary Observation Report Sindh and Punjab Local Government 

Elections Phase-III.” 
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DRI that they did not have confidence in the independence of the election administration, citing the 

influence or control of the ruling or locally dominant party. 

 

Publicly available information about the electoral process was notably limited. The ECP website lacked 

essential materials regarding the local elections, such as legal framework primary documents, delimitation 

maps and constituency lists, and final candidate lists. The current legal framework assigns much of the 

responsibility for official public information at a local level to the DROs and ROs
70

. For example, the DRO is 

obliged to publish the final list of polling stations in the official gazette at least 15 days before the 

elections, with changes permitted until three days before polling. Opposition parties made various claims 

that polling station locations were changed on the eve of polling days in a partisan effort to confuse voters 

and locate polling stations in areas that could be better controlled. However, in the absence of centralised 

or more widely available information, it is not possible for DRI to substantiate these claims of last minute 

changes. The publication of conflicting figures for voter registration totals without reasons for the 

disparities (see Voter Registration section below) and the delayed posting of official results (see Results 

Process section below) further demonstrated the insufficiency of public information practices. 

 

The recruitment of more than 130,000 polling station staff presented additional challenges for the ECP, 

especially given the reliance on public sector employees serving as polling station officials. The RO must 

submit a list of proposed polling personnel to the DRO no less than 14 days before the elections. While DRI 

was unable to receive official figures, it appears that most appointees received their duty letters in 

adequate time to participate in pre-election training. However, DRI received reports of last-minute 

substitutions of polling station staff, resulting in polling station officials being appointed after the 

conclusion of training, which is clearly detrimental to good polling administration
71

. 

 

Many of the appointed polling personnel were 

school teachers. Primary school teachers in Larkana 

district announced a boycott of polling station 

assignments for the first phase elections, citing an 

ongoing labour dispute with the provincial education 

minister and concerns for their safety at polling 

stations
72

. Appointees reportedly complained about 

the level of pay and having to work in intimidating 

conditions
73

. Some ECP officials informed DRI of the 

difficult position in which their staff find 

themselves, susceptible to the influence of political 

parties and fearful of reprisals. The ECP issued a 

Code of Conduct for Polling Personnel that instructs 

them to conduct their responsibilities on an 

impartial basis and to avoid influencing voters. The 

ECP reported having received complaints about staff and expressed its commitment to taking action 

against those who were found to have violated the Code of Conduct
74

. 

 

Late changes to the SLGA and the delayed issuing of the Election Rules impeded the timely development of 

 
70

 For example, ROs post the final list of candidates at their office, but no other form of distribution is required. There are no legal 

provisions for the publication of the final electoral roll, although it is to be made available to political parties. 
71

 The ECP acknowledged the problem of staff shortages and reluctance to work in polling stations. DRI received district level reports 

of significant staff shortages and that reserve staff did not receive any training.  
72

 In previous elections, teachers have reportedly complained about harassment and lack of security when they have been assigned 

polling station duty. See, e.g., “Right to Vote: Voters in Upper Sindh Hold Little Hope for Change,” Express Tribune, 1 November 2015. 

<http://tribune.com.pk/story/982895/right-to-vote-voters-in-upper-sindh-hold-little-hope-for-change/> 
73

 In a separate incident, teachers in Sukkur burned their official duty letters in protest. 
74

 See, e.g., “ECP to Take Action Against Staff Involved in Mismanagement of LG Polls,” Daily Times. 

<http://www.dailytimes.com.pk/national/20-Nov-2015/ecp-to-take-action-against-staff-involved-in-mismanagement-in-lg-polls> 

Presiding Officers burning their appointment letters in 

protest 

http://tribune.com.pk/story/982895/right-to-vote-voters-in-upper-sindh-hold-little-hope-for-change/
http://www.dailytimes.com.pk/national/20-Nov-2015/ecp-to-take-action-against-staff-involved-in-mismanagement-in-lg-polls
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training materials for election officials, which required many last-minute revisions and weakened the 

effectiveness of the training. As a result of late changes to the legal framework, the handbook for DROs and 

ROs incorrectly described the electoral system for reserved seats (for which DROs and ROs are 

responsible), the number of ballot papers issued to voters, and the official forms for several stages of the 

electoral process. 

 

Attendance rates for the PrO training (a one-day 

training with additional refresher information provided 

on the day before the elections) were reportedly 

mixed, with some polling staff failing to attend
75

. 

Positively, the ECP produced a training video intended 

to be shown to polling personnel when they collected 

polling station materials the day before the elections. 

The video was also made available for viewing on the 

commission‟s website.  

 

 

RECOMMENDATIONS: The ECP continue to develop the capacity of its permanent staff to administer 

election activities and reduce reliance on high-level temporary staff. 

The ECP develop a stronger regulatory framework for the work of DROs and ROs as well as a stronger 

system of accountability checks. 

The ECP continue to improve the effectiveness of trainings as well as prioritise accountability checks in 

both recruitment and training to avoid polling staff changes and polling stations with untrained officials.  

The ECP provide real-time information on all aspects of the election, including ECP decisions and activities, 

as well as election statistics (including regarding information voter registration and results). 

 

 

 

 

  

 
75

 The ECP reported to DRI that 80 percent of polling officials received training in the first phase, and this rate increased to 90 percent 

for the second. 

Training of Presiding Officers 
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VOTER REGISTRATION 

LEGAL FRAMEWORK 

Voter registration is primarily outlined in national legislation
76

 and complemented in the provincial 

frameworks. The Electoral Rolls Act grants the right to vote to Pakistani citizens 18 years of age and older 

in possession of a Computerised National Identity Card (CNIC). The electoral roll closes to new registrants 

upon the announcement of the electoral schedule. The SLGA permits the ECP to add further voter 

registration eligibility criteria “as [it] may specify”
77

. While the ECP did not impose any additional eligibility 

requirements during the course of the local elections, this stipulation nonetheless gives the ECP authority 

to regulate a fundamental right and creates opportunity for the introduction of unreasonable restrictions 

on voter eligibility
78

.  

 

According to the Constitution, the Electoral Rolls Act and the SLGA, the ECP is responsible for developing 

and managing the electoral rolls, but there is little guidance on how registration for local elections should 

occur and under what deadlines. While the development of electoral rolls ahead of local elections was 

largely dependent on the CNIC database run by NADRA, there are currently no provisions in the national or 

provincial legislation regarding the exchange of data with other government agencies for voter registration 

and list maintenance purposes.  

 

RECOMMENDATIONS: The legal framework be amended to legally determine the respective voter 

registration responsibilities of the ECP and NADRA in order to secure the legal basis for the current 

practice of developing the electoral rolls and standardise the process for list maintenance.  

The SLGA be amended to remove discretionary powers of the ECP to establish additional conditions for 

voter eligibility in Sindh elections. 

As discussed in further detail in the Participation of Minorities section below, Ahmadis, unlike other 

religious minorities (or any other voter categories), are relegated to a separate electoral roll. This relegation 

is clearly at odds with Pakistan‟s commitments to non-discrimination under the ICCPR
79

. 

 

VOTER REGISTRATION IN PRACTICE 

Since 2011, the NADRA database has constituted the basis of the electoral roll. NADRA maintains the civil 

registry in Pakistan, with NADRA-issued CNICs serving as the primary form of identification and a 

prerequisite for many basic government services. The biometric CNIC and database are generally seen by 

electoral stakeholders as reliable, and their use as a requirement to get registered on the electoral roll is 

not viewed as being problematic.  

 

Despite the outreach of NADRA, there remain eligible citizens who do not possess CNICs. DRI was unable to 

acquire an estimate of roughly how many eligible Pakistanis are without a CNIC, but discussions with 

community leaders and examination of available research
80

 indicated that women, religious minorities, and 

rural and nomadic populations were less likely to possess such identification. 

 
76

 The Electoral Rolls Amendment, Ordinance 2014 (XII of 2014), which was issued on 14 October 2014, ensured that national voter 

registration legislation would apply to the local elections; however, this ordinance was not ratified by the National Assembly and 

expired in June of 2015, creating uncertainty regarding the relevance of national legal provisions. See also Electoral Rolls Act 1974. 
77

 SLGA, section 39. 
78

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 10: “The right to vote at elections and referendums must be 

established by law and may be subject only to reasonable restrictions, such as setting a minimum age limit for the right to vote.” 
79

 ICCPR, article 2: “Each State Party [...] undertakes to respect and to ensure to all individuals within its territory and subject to its 

jurisdiction the rights recognized in the present Covenant, without distinction of any kind, such as race, colour, sex, language, religion, 

political or other opinion, national or social origin, property, birth or other status.” 
80

 See, e.g., IFES, “Survey Assessing Barriers to Women Obtaining Computerized National ID Cards,” February 2013; and Community 

World Service, “Religious Minorities in Pakistan‟s Elections,” November 2012. 
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RECOMMENDATION: Data collection about eligible voters without CNICs is prioritised and strong additional 

efforts are made to target underrepresented populations so that all eligible citizens have identification and 

can be included on the electoral roll. 

The exhibition process to finalise the preliminary list of registrants was truncated and reportedly poorly 

publicised. The preliminary electoral rolls were printed by NADRA and reportedly displayed by the ECP for 

public inspection between 21 and 27 July 2015 at 652 display centres. This situation is inconsistent with 

the Electoral Rolls Act, which calls for a 21-day display period (during which eligible voters could request 

additions, deletions and corrections)
81

. Various party leaders and NGOs indicated that there is a low level of 

public awareness regarding the display period. According to data provided by the PEC office, a total of 

37,479 additions, 1,263 deletions and 369 corrections were made across the province. The limited duration 

of the public inspection period and the reported lack of a public awareness campaign regarding the 

process did not help to promote an accurate and inclusive electoral roll. 

 

The ECP transferred the updated data back to NADRA, which then printed copies of the electoral roll for the 

ECP. Positively, the ECP continued to offer the “8300” text messaging service, which provided citizens with 

their voter registration information, including their voter roll serial ID, census block code (which determines 

their electoral constituency) and, closer to election day, their polling station location. This service 

continues to be valuable to the voting public (as well as both aspirant candidates who wished to know their 

constituency and election officials seeking to assist aspirant candidates and voters). 

 

The ECP released different official data for the number of registered voters in Sindh. As of 22 September, 

the ECP indicated that there were 20,131,292 registered voters, an increase of 1,167,917 since the 2013 

elections
82

. These figures included an enlarged gap of 2,112,274 more men (10,851,727 total) than women 

(8,739,453 total) registered on the electoral roll (also see the Participation of Women section)
83

. The ECP 

later published a different total for registered voters in the province (19,591,200), which reportedly 

removed voters residing on cantonments. A third figure, 17,238,723, was published
84

 as a part of voter 

turnout calculations, but this number excludes registered voters whose elections were postponed (for 

example, the 845,706 voters in Sanghar district). 

 

Parties and other stakeholders appear to have generally maintained confidence in the electoral roll. 

However, some controversies arose. For example, MQM reported to DRI that voters had been transferred in 

and out of wards in Karachi to favour the PPP. Other political parties shared similar concerns about the 

integrity of the electoral roll with DRI. The absence of more detailed, consistent official data from the ECP 

renders the assessment of such claims difficult. 

 

RECOMMENDATIONS: Display periods for electoral rolls be adequately publicised and sufficiently lengthy 

to afford voters and other electoral stakeholders the necessary time to review and submit corrections. 

The ECP provide public information regarding individual voter registration as well as complete overall 

statistics (with composite breakdowns). 

 

 
81

 Electoral Rolls Act, section 10: “Every claim for inclusion of a name in the electoral roll, and every objection to or application for 

correction of any entry therein shall be made to the Revising Authority on the prescribed period of time within twenty one days next 

following the date of the publication of the preliminary electoral rolls under section 8.” The authority of the Electoral Rolls Act was 

expanded to local elections through an ordinance in 2014, but the ordinance was not ratified ahead of the 2015 local elections, 

creating confusion as to its legal applicability. 
82

 Published as “final electoral rolls voter stats” as of 22 September 2015 on ECP website homepage. 
83

 Based on figures posted to the ECP website and ECP official data from 2013 elections. 
84

 See <http://ecp.gov.pk/lgsindh/notifications/LGESindhPhases.pdf> 

http://ecp.gov.pk/lgsindh/notifications/LGESindhPhases.pdf
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CANDIDATE NOMINATION 

LEGAL FRAMEWORK 

Provisions for candidate nominations are found in the SLGA, the Election Rules and ECP notifications
85

. The 

SLGA establishes the primary basis for the qualification or disqualification of candidates, but the appeals 

mechanism is relegated to the Election Rules. Nomination procedures for reserved seat candidates are 

defined in the Election Rules, while the SLGA provides definitions for the reserved seat categories. 

 

A person qualifies to be elected if he or she is a citizen of Pakistan, 21 years old on the day of the filing of 

nomination papers, enrolled as a voter in the constituency and has not “worked against the integrity of the 

country or opposed the ideology of Pakistan”
86

. Candidates may also be disqualified on a long list of 

grounds that include a criminal conviction of more than three months within the past five years or having 

worked for or provided service to the government or local council within the past six months
87

. 

 

Pakistan‟s international obligations require that any restriction to a citizen‟s right to stand for election 

must be reasonable, with authoritative interpretation stipulating that such restrictions should also be 

objective
88

. There are multiple grounds for disqualification in the SLGA that could be viewed as subjective 

or excessively restrictive, in particular, disqualification for offences involving “moral turpitude” or 

“activities prejudicial to the ideology, interest, security, unity, solidarity, peace and integrity of Pakistan.” 

Subjective criteria give excessive discretion to disqualify candidates and risk inconsistent application.  

 

If implemented literally, the prohibition on the candidacy of persons certified to have defected from a 

political party mandates a sweeping rejection of an aspirant candidate, even if the person is running 

independently or with another party. This condition, therefore, compromises the individual‟s right to stand 

for public office. The provision for prior resignation from government employment could also be viewed as 

being overly restrictive to an individual‟s right to stand
89

. In the absence of any fixed election dates or 

requirement for advance announcement of an election timetable, the requirement that six months lapse 

since working in government service is particularly problematic.  

 

RECOMMENDATION: The Sindh Local Government Act be revised to remove subjective and unreasonable 

candidate eligibility criteria. 

NOMINATION IN PRACTICE 

The ECP conducted candidate nomination in three periods to correspond to the three phases of the 

elections. The nomination period for the first phase took place from 7 September to 1 October, the second 

from 13 September to 13 October, and the third from 3 October to 6 November. Nomination forms were 

widely available in Urdu, English and Sindhi, increasing the accessibility of the process. However, multiple 

aspirant candidates and ROs told DRI that the absence of easily accessible delimitation and voter 

registration information made it problematic for candidates to know in which constituency they should 

nominate themselves. Some ROs encouraged aspirant candidates to use the “8300” text messaging service 

to determine the constituency in which they were registered. 

 
85

 These provisions are consistent with the Constitution, articles 62-63, and ROPA, article 99. 
86

 SLGA, section 35 (1)(a-d). 
87

 SLGA, section 36 (1)(a-k). 
88

 ICCPR, article 25(a): “Every citizen shall have the right and the opportunity, without any of the distinctions mentioned in article 2 

and without unreasonable restrictions: (a) To take part in the conduct of public affairs, directly or through freely chosen 

representatives.” See also, UN Human Rights Committee, ICCPR General Comment 25, paragraph 4: “The exercise of these rights by 

citizens may not be suspended or excluded except on grounds which are established by law and which are objective and reasonable.” 
89

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 16: “If there are reasonable grounds for regarding certain 

elective offices as incompatible with tenure of specific positions (e.g. the judiciary, high-ranking military office, public service), 

measures to avoid any conflicts of interest should not unduly limit the rights protected by [ICCPR article 25] paragraph (b).” 
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In a positive intervention, the ECP issued instructions to ROs to assess nomination papers only on the basis 

of evidence before them and to refrain from asking unnecessary questions about the personal life and faith 

of the candidates. In districts visited by DRI, the ROs and their staff appeared well-informed about the 

process and generally followed the procedures as defined by the legal framework and ECP instructions. 

However, some stakeholders alleged that ROs were biased and inconsistently applied the law. For 

example, one party representative told DRI that, “candidacy nominations were rejected because of non-

payments of bills by relatives – uncles and grandfathers. These are relatives who aren‟t even at the same 

address.” Non-payment of bills, whether by the aspirant candidate or his or her relatives, is not a 

disqualifying criterion under the SLGA (as it is under national legislation
90

). Variations were reported as to 

whether aspirant candidates were given the opportunity to correct minor errors in their paperwork, with 

some interlocutors reporting that their nomination applications were dismissed for “trivial” reasons
91

.  

 

RECOMMENDATION: The ECP develop a structured system for collecting, consolidating and publishing 

candidate nomination information, including rejections, in a timely manner. 

According to information provided by the Sindh PEC office, fewer than 10 percent of nominations (4,258 out 
of 48,470 total filed) were rejected by ROs. The appellate tribunals received 2,404 appeals to RO candidacy 
decisions, overturning 1,303 previously rejected candidacies. More than 12,000 candidates or 28 percent of 
accepted candidates ultimately withdrew from their candidacies. Many reportedly withdrew when they were 
unsuccessful in receiving a party-ticket; however, according to media and DRI interlocutor reports, there were 
also cases of serious pressure and intimidation to withdraw. For instance, party members reportedly engaged 
in bribery, intimidation, and kidnapping or detention to pressure opposing candidates to withdraw. 
 

In a positive effort by the ECP to clarify the party-ticketing process, whereby parties endorse a candidate, 

the ECP instructed party leaders in Sindh to submit a letter bearing the party‟s confirmation of a ticket to a 

candidate at the time of the RO‟s scrutiny of nomination papers
92

. However, a provincial ECP official 

characterised the submission of party affiliation at the time of scrutiny as “optional” and that this 

instruction was often not followed. In practice, the withdrawal deadline prior to the finalisation of the list 

of candidates became the deadline to submit party affiliation. The media reported that several parties had 

waited until the withdrawal date to confirm their party affiliations to avoid pressure exerted by political 

rivals on their candidates to withdraw. Similarly, there was reportedly pressure on aspirant candidates to 

either not contest or to withdraw rather than stand as independents against their party‟s selection
93

. 

Parties described varying internal procedures for the allocation of their party tickets.  

 

The media reported that the number of independent candidates was significant, but no ECP data was 

available to quantify this apparent trend. Candidates reportedly stood as independents for several 

reasons: 1) individuals who did not receive a party ticket decided to stand nonetheless, 2) parties entered 

into seat-splitting arrangements with one another (referred to as a “seat adjustment”), leaving an aspirant 

candidate without a party in his or her constituency, 3) or a party chose to wait and see which of several 

independent candidates would be elected and then invite the elected candidate to (re)join the party. 

 
90

 ROPA, section 99 (1A)(s-t). See also the EU EOM 2013 Final Report, which notes how the national legislation provisions make an 

individual‟s right to contest elections contingent upon another person‟s financial status, and runs counter to the article 25 of the 

ICCPR provision for an individual‟s right to stand. 
91

 These dismissals were also repeatedly reported in the media. See, e.g., “Scrutiny Process of Candidate Forms Completed,” Sindh 

Express, 3 October 2015; “Candidate Protest in Dadoo,” Daily Kawish, 5 October 2015; “Ghotki PTI Candidate Pressured to Withdraw,” 

Daily Koshish, 13 October 2015; and “Awami Itehad Candidate Pressured to Withdraw,” Daily Sobh, 16 October 2015. 
92

 ECP letter to heads of political parties,” Provision of Party Ticket/Certificate to Candidates Contesting Local Government Elections 

2015 in Sindh Province,” 27 August 2015. ECP Notification F.6 (1)/2015-LGE (S). The 2013 EU EOM Final Report notes a eduction of 

more than 30 percent from the number of candidacies accepted for the national assembly elections. The report notes, “This is a result 

of candidates jostling over party tickets, and negotiations between parties, which leads to a very large number of candidate 

withdrawals as so-called „seat adjustments‟ are undertaken. Financial pay-offs during this part of the process are widely commented 

on.” 
93

 See, e.g., “PTI, PML-N to Announce Party Tickets for LG Elections on Friday,” Dawn, 5 November, 2015. 

<http://www.dawn.com/news/1217625/pti-pml-n-to-announce-party-tickets-for-lg-election-on-friday> 

http://www.dawn.com/news/1217625/pti-pml-n-to-announce-party-tickets-for-lg-election-on-friday
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The allocation of symbols (to appear on the ballot paper along with the candidate‟s name) proved largely 

uncontroversial, as candidates on a party ticket used their party‟s registered symbol. For independent 

candidates, the RO allotted a symbol from an approved list of symbols for each category of seats (general, 

woman, peasant or labourer, youth and non-Muslim). ROs are instructed to consider as much as possible 

the choice of the candidate in the allocation of a symbol. In at least one instance, however, several 

independent candidates reportedly complained that being allotted “unsavoury, unpalatable and 

distasteful” election symbols, such as a baby cot, saxophone, toothbrush, and bottle which would “turn 

their campaign into a laughing stock and [...] become a slur on their reputation”
94

. 

Final Candidate Numbers 

According to data provided by the ECP, more than 48,000 aspirant candidates filed nomination papers for 

general seats. Following scrutiny, appeals and withdrawals, 1,889 candidates were elected unopposed 

(roughly 18 percent of all contests), and 30,778 contested for the remaining seats. There were 

approximately 11,615 directly elected seats contested during the elections
95

. On average, there were an 

estimated 2.6 candidates per seat contested
96

. 

 

Final Candidate Numbers
97

 

 Nomination 

papers filed 

Accepted/

rejected 

Validly 

nominated 

Approved 

after 

appeal 

With- 

drawn 

Elected 

un- 

opposed 

Total 

number 

contest-

ing 

Number 

of seats 

/ 

councils 

to be 

elected 

Phase 1 15,784 14,485 / 

1,311 

14,473 263 3,980 707 10,087 3,861 / 

540 

Phase 2 24,387 22,084 / 

2,304 

22,024 617 5,930 1,134 15,208 6,315 / 

886 

Phase 3 8,299 7,656 / 

643 

7,656 423 2,405 48 5,483 1,439 / 

236 

Total 48,470 44,225 / 

4,258 

44,153 1,303 12,315 1,889 30,778 11,615 / 

1,662 
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 See “Independent Candidates Irked by „Unsavoury‟ Election Symbols,” Dawn, 15 October 2015. 

<http://www.dawn.com/news/1213070> 
95

 These figures do not include the directly elected general member seats on municipal corporations, district municipal corporations, 

and metropolitan corporations for which the elected members serve simultaneously on two councils. Seats used to determine this 

figure include: general members for district council, chair and vice chair (separately) for union council and union committee, and 

general ward members for union council, union committee, town committee and municipal committee. Additionally, conflicting data 

provided by the ECP included slightly different numbers for this figure, ranging from 11,615 to 11,848. 
96

 This is an imprecise estimate, given the multiple data sources on the number of seats available and uncertainty surrounding how 

the ECP presents data on jointly contested chair/vice chair candidacies.  
97

 All figures are based on unofficial data provided by the PEC office. 

http://www.dawn.com/news/1213070
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THE CAMPAIGN 

LEGAL FRAMEWORK 

The campaign is primarily governed by the SLGA, the Election Rules and the ECP Code of Conduct for 

Political Parties and Contesting Candidates. The legal framework does not define a specific campaign 

period, although in practice it begins when the final lists of nominated candidates are published and ends 

at midnight on the eve of the election day. The SLGA and Code of Conduct elaborate an extensive list of 

prohibited behaviour such as bribery, impersonation, influence, threats of violence, abduction and vote 

buying. 

 

To provide for a level playing field, both the SLGA and the Code of Conduct ban the use of state resources 

and personnel for electoral advantage. This restriction includes banning the announcement of 

development projects ahead of elections. ECP notifications also barred the transfer or posting of civil 

servants without prior approval of the ECP after the election schedules are announced. Some aspects of 

the Code of Conduct could, however, be viewed as being overly restrictive. In particular, public office 

holders (including the president, prime minister, federal and provincial ministers, Members of the National 

and Provincial Assemblies) are prohibited from participating in the campaign in any manner. Similarly, the 

SLGA stipulates that persons in Government service cannot provide “any assistance calculated to further 

or hinder the election of a candidate”
98

. These provisions are intended to curb the misuse of incumbency 

and government resources, but also restrict the right of association and assembly of any public employee 

acting in a non-official capacity
99

. The bar on elected officials campaigning was overruled by a LHC decision 

in September 2015 for a parliamentary by-election, raising questions about its application in the local 

elections. 

 

The Code of Conduct further bans rallies and processions, permitting only smaller gatherings (often 

referred to as “corner meetings”). Natural party interests in holding rallies and the lack of timely 

enforcement of this provision raise questions about the appropriateness of this blanket restriction, with 

obvious non-compliance potentially undermining the rule of law in elections. 

 

RECOMMENDATION: The ECP review the ban on campaigning by public office holders in a non-official 

capacity and on large processions and rallies. 

THE CAMPAIGN PERIOD IN PRACTICE 

The campaign was generally pluralistic and competitive, with more than 20 political parties fielding 

candidates and no prominent party boycotting
100

. Diverse coalition dynamics, intense internal party 

competition, a wide range of issues raised by candidates and parties, and active campaigning in many 

areas of the province were evident. Campaign intensity appeared to pick up significantly shortly before the 

first phase election day. Candidates and political parties then campaigned on a rolling basis during the 

three election phases.  

 

 
98

 SLGA, section 67. 
99

 Assembly and association rights are provided for under ICCPR, article 21: “The right of peaceful assembly shall be recognized. No 

restrictions may be placed on the exercise of this right other than those imposed in conformity with the law and which are necessary 

in a democratic society in the interests of national security or public safety, public order (ordre public), the protection of public health 

or morals or the protection of the rights and freedoms of others”, and article 22: “Everyone shall have the right to freedom of 

association with others, including the right to form and join trade unions for the protection of his interests. No restrictions may be 

placed on the exercise of this right other than those which are prescribed by law and which are necessary in a democratic society in 

the interests of national security or public safety, public order (ordre public), the protection of public health or morals or the 

protection of the rights and freedoms of others. This article shall not prevent the imposition of lawful restrictions on members of the 

armed forces and of the police in their exercise of this right.”  
100

 Political parties with contesting candidates included ANP, Jamaat-e-Islami (JI), Jamiat-Ulama-e-Islami-F (JUI-F), Jamiat-Ulama-e-

Islami Pakistan (JUI-P), MQM, PML-F, PML-N, PPP, PTI, Qaumi Awami Tehrik, Sindh United Party (SUP) and Sunni Tehrik. 
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With 30,778 candidates contesting 11,745 seats, the overall figures suggest a high degree of competition 

from multiple political parties and independent candidates
101

. However there were 1,889 unopposed 

positions (18 percent of all contests)
102

 and 12,000 candidates withdrawals (nearly one third of those 

validly nominated). As discussed above (see Candidate Nomination section), candidates reportedly 

withdrew due to not receiving party-tickets or as a result of pressure, intimidation or bribery. 

 

Most campaign activities tended to be 

locally focused, with an emphasis on 

door-to-door engagement, street 

meetings, posters and media 

advertising. General themes included 

anti-corruption messages, pledges to 

end politics based on ethnicity and 

violence, and intentions to restore 

Sindh‟s economic growth. Many 

electoral contests in rural districts 

involved family lines of influence, with immediate family members often seeking election in several 

councils in a district. Some party splits were a result of individuals who failed to obtain a party ticket 

during the candidate nomination process, while others reflected deeper party divisions. Other campaign 

tactics included electoral alliances of two or more parties or their uniting under a single symbol to improve 

their chances
103

. 

 

Enforcement of the Code of Conduct was left to the 

DROs and ROs, who were vested with magisterial 

powers. However, monitoring and enforcement of the 

Code of Conduct proved inconsistent
104

 and magisterial 

powers were scarcely used. Many opposition 

contestants reported that because DROs and ROs were 

temporarily drawn from the local administration, they 

were unlikely to challenge existing political power 

structures. There was no formal system for keeping 

records of complaints made to ROs about violations, 

thereby making it difficult to assess these accusations 

of bias. 

 

Multiple violent incidents marked the election campaign. In addition to regular reports of clashes between 

competing party workers, a notable conflict occurred during first phase polling in Khairpur wherein a 

confrontation between party workers from PML-F and PPP resulted in 13 deaths
105

. Continued tensions 

 
101

 All candidate figures are unofficial ECP numbers. The ECP counts the number of contesting candidates as individuals (as each 

individual must submit a nomination form), but the number elected unopposed counts the chair and vice chair as a single candidacy 

since they are elected on a joint ticket. 
102

 In the first phase, there were 707 candidates elected unopposed with another 10,087 contesting, in the second phase, there were 

1,134 elected unopposed and 15,208 contesting, and in the third phase, only 48 were elected unopposed with 5,583 contesting. 
103

 Examples include the Larkana Awami Ittehad, comprised of former PPP members and the Pakistan Peoples Party-Workers, the 10-

party anti-PPP Tameer-i-ittehad Hyderabad, and a seat sharing arrangement between PTI and JI covering 85 percent of Karachi races. 
104

 For example, PPP chairman Bilawal Bhutto-Zardari led a large seven-hour procession in Sujawal and Thatta districts on 15 

November 2015. PTI leader Imran Khan attended large rallies in several districts and the MQM staged a Karachi march and 

demonstration outside PEC offices. However, MQM told DRI that seven of their speakers were issued First Information Reports (FIRs) 

from police for use of loudspeakers, which had reportedly not been issued to other parties in similar circumstances. An FIR is a 

written police document that sets a criminal justice process in motion. The ECP issued various notices of code of conduct violations to 

party leaders after the conclusion of the elections.  
105

 See, e.g., “Clash Leaves 12 Dead in Khairpur,” Express Tribune, 1 November 2015. <http://tribune.com.pk/story/983030/clash-

leaves-12-dead-in-khairpur/> 

A campaign banner showing the electoral alliance between two political 

parties 

A campaign poster 

http://tribune.com.pk/story/983030/clash-leaves-12-dead-in-khairpur/
http://tribune.com.pk/story/983030/clash-leaves-12-dead-in-khairpur/
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between the parties in Sanghar district reportedly caused four additional deaths and resulted in two 

postponements of the district‟s elections. In a separate incident, a party leader was killed on the eve of the 

elections in Hyderabad.
106

 

Abuse of State Resources 

Opposition parties repeatedly alleged that the election administration demonstrated partisan bias in 

favour of the provincial ruling party, which was also accused of abusing public resources, especially the 

police. There were also extensive media reports of opposition party claims of abuse of public resources and 

partisan behaviour by the ECP and other government officials
107

. Campaign rhetoric included claims and 

counterclaims of individual and political party abuse of state resources, with particular emphasis on 

alleged police involvement in raids, detentions, torture and other serious offences. 

 

The ongoing security operation led by the paramilitary Rangers in Karachi was perceived by many 

stakeholders as effective, but it also reportedly involved disappearances and detentions of political 

workers and supporters
108

. In particular, the MQM claimed to be targeted through such actions. As the 

campaign focus shifted to Karachi, MQM intensified its public protests against what they claimed to be a 

campaign of intimidation, raids on offices, extrajudicial killing of at least 55 party workers in 2015 alone 

and the detention of another 4,000 “to reduce the party‟s political space for the elections”
109

. 

Campaign Finance 

The regulatory framework for campaign finance is extremely weak, with minimal reporting requirements 

and no penalties for violations. Pakistan‟s international commitments encourage the establishment of a 

regulatory regime to enhance transparency in political funding
110

. In a positive step based on its strategic 

plan, the ECP established a Political Finance Wing in Islamabad, but the legal framework for regulating 

campaign finance remains incomplete
111

. The existing provisions are excluded from the SLGA, relegated 

instead to the Election Rules. Candidates may incur campaign expenses to a maximum of 50,000 PKR for 

seats on a union council, union, town or municipal committee and 100,000 PKR for district council
112

. 

 

Candidates must retain receipts for all expenses greater than 200 PKR (approximately two euros), although 

the Election Rules confusingly include two deadlines for candidates to submit the same campaign expense 

reports
113

. The RO should retain these files for one year for inspection by any interested individual. The 

Election Rules do not specify any formal process for inspection of the expense reports by election officials 

 
106

 See “Political Leader Shot Dead on Election Eve, Polling Continues with Minor Clashes,” Express Tribune, 20 November, 2015. 

<http://www.thenews.com.pk/latest/82045-Four-die-as-PPP-PML-F-workers-clash-in-Sanghar> 
107

 For example, PML-F, PML-N, Awami Ittehad, Sindh United Party, the Shirazi group and other parties issued a joint memorandum to 

the PEC alleging that the PPP was “conspiring and exploiting its position” to rig the elections with the collusion of ECP officials. See 

“Opposition Parties Kept Waiting as ECP Secy Fails to Show Up at Scheduled Meeting, The News, 10 November 2015. 

<http://www.thenews.com.pk/Todays-News-4-350298-Opposition-leaders-kept-waiting-as-ECP-secy-fails-to-show-up-at-

scheduled-meeting> 
108

 These incidents (termed “encounters”) reportedly occur in the absence of formal criminal charges or evidence of any investigation. 

Individuals are allegedly held for lengthy period of time and subject to beatings, torture and in worst cases, death. Security forces 

reportedly subsequently claim the individuals were responsible for criminal activities (targeted killings, robberies, etc.) and that they 

were killed during an encounter. See, e.g., Human Rights Commission of Pakistan, “State of Human Rights in 2014,” <http://hrcp-

web.org/hrcpweb/data/HRCP%20Annual%20Report%202014%20-%20English.pdf> 
109

 Reported by MQM senior leadership. 
110

 CAC, article 7 (3): “Each State Party shall also consider taking appropriate legislative and administrative measures, consistent with 

the objectives of this Convention and in accordance with the fundamental principles of its domestic law, to enhance transparency in 

the funding of candidatures for elected public office and, where applicable, the funding of political parties.” 
111

 For example, there is no legal requirement for political parties to disclose expenditures, no reporting requirement on donations 

from supporters, no ceiling on election expenses, no regulation of electronic media expenses and no mechanism to monitor and 

enforce expense reporting. 
112

 Election Rules, section 57 (3). Expense limits are equivalent to roughly 435 euros and 870 euros, respectively. In contrast, 

candidates for National Assembly seats are restricted to 1.5 million PKR ( approximately 13,000 euros) and those for provincial 

assemblies to 1 million PKR (8,750 euros). Ordinance No. XXXVI of 2002, 31 July 2002.  
113

 Election Rules, section 42 (4), calls for campaign expense reports to be submitted within 10 days of election day, yet section 57 

calls for the same report to be submitted within 35 days of declaration of results. Some provisions in the Election Rules would benefit 

from an update to reflect contemporary circumstances. For example, section 57 (2) allows an individual to make payment on a 

candidate‟s behalf for “stationery, postage, telegram and other petty expenses.” 

http://www.thenews.com.pk/latest/82045-Four-die-as-PPP-PML-F-workers-clash-in-Sanghar
http://www.thenews.com.pk/Todays-News-4-350298-Opposition-leaders-kept-waiting-as-ECP-secy-fails-to-show-up-at-scheduled-meeting
http://www.thenews.com.pk/Todays-News-4-350298-Opposition-leaders-kept-waiting-as-ECP-secy-fails-to-show-up-at-scheduled-meeting
http://hrcp-web.org/hrcpweb/data/HRCP%20Annual%20Report%202014%20-%20English.pdf
http://hrcp-web.org/hrcpweb/data/HRCP%20Annual%20Report%202014%20-%20English.pdf
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and no penalties for violations are indicated. 

 

RECOMMENDATION: A more robust mechanism be established for campaign finance regulation, including 

reasonable spending limits for candidates and parties and a stronger reporting system with applicable 

enforcement penalties. 
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ELECTION DAY 

The elections were conducted in 28 districts of Sindh over three phases on 31 October, 19 November and 5 

December
114

. The elections covered 8,643 wards, which were served by 15,355 polling stations, comprised 

of 47,676 polling booths
115

. Postponed elections and re-polling were held on 17 December 2015, 30 

December 2015 and 23 January 2016. 

 

LEGAL FRAMEWORK 

Specific provision for the conduct of voting, counting and results processes are excluded from the SLGA, 

and are instead covered in the Election Rules. As the Election Rules are issued by the provincial 

government, this situation opens up the regulation of key aspects of the polling process to risks of 

potential partisan bias.  

 

While the polling process is partially defined in the Election Rules and, to a lesser extent, the ECP codes of 

conduct (for Polling Personnel, Political Parties and Candidates, Election Observers and the Media), the 

regulatory framework for voting and counting is disjointed and not comprehensive, with the details of some 

election procedures outlined in the handbooks for DROs/ROs and PrOs (neither of which were made 

publicly available). For instance, preparations for election day, including the development of the polling 

scheme and the transfer and organisation of election day material, are only sparsely addressed in the 

Election Rules, as are many procedures related to counting and tabulation (see Results Process section 

below). The Election Rules fail to acknowledge observers, clarify how magisterial powers are to be 

exercised, outline how election-day complaints should be lodged or processed, or provide a timetable for 

consolidation and results (see the Scrutiny of the Process and Results Process sections below). In addition, 

details about the opening of polling stations, the number and design of ballots, and the specific roles and 

responsibilities of PrOs, Assistant Presiding Officers and Polling Officers are only referred to in the 

handbooks for DROs/ROs and PrOs and in additional training resources. 

 

RECOMMENDATION: The Sindh Local Government Act be amended to include provisions for the 

development of the polling process, the handling of sensitive materials, the use of magisterial powers, 

election day complaints as well as a timeline for consolidation and results. 

ELECTION DAY IN PRACTICE 

Voting 

Polling stations were comprised of two or more polling booths, each with its own ballot box. Women voted 

separately in either their own polling station or in combined polling stations with segregated polling 

booths. The hours of polling were 7:30 a.m. to 5:30 p.m.
116

. 

 

The location of polling stations proved controversial, with opposition parties alleging that stations were 

moved at the last minute to locations favoured by the ruling party
117

.  

 

 

Polling Stations and Officials Figures 

 
114

 Originally scheduled for 3 December, the third phase polling date was moved to 5 December due to a religious holiday. See ECP 

Notification N.F. (1) 2015-LGC P (Vol-II), 22 October 2015. Elections in Sanghar district were deferred to 23 January 2016. 
115

 The term “polling booth” in Pakistan refers to a room or area within a “polling station” where the polling process takes place, as 

opposed to the voter screen behind which voters cast their ballots, which is often called a booth in other countries. See ECP, “Election 

Glossary.” <http://ecp.gov.pk/Misc/Glossary_Final.pdf> 
116

 This included an additional hour of polling compared to the recent KP local elections, where many voters were unable to vote due to 

overcrowding resulting largely from the high numbers of ballots utilised.  
117

 DRI interviews with senior party representatives. 

http://ecp.gov.pk/Misc/Glossary_Final.pdf
http://ecp.gov.pk/Misc/Glossary_Final.pdf


 

  41 

Phase Districts Polling 

Stations 

Polling 

Booths 

Polling 

Officials 

1 Sukkur, Ghotki, Khairpur, Larkana, Kamber 

Shahdadkot, Jacobabad, Kashmore@Kandhkot, 

Shirkapur 

4,019 11,835 36,729 

2 Shaheed Benazirabad, Naushahro Feroze, Sanghar, 

Mirpurkhas, Umerkot, Tharparkar, Hyderabad, Tando 

Muhammad Khan, Tando Allahyar, Matiari, Dadu, 

Jamshoro, Badin, Thatta, Sujawal 

7,192 20,832 66,302 

3 Karachi West, Karachi South, Karachi, East, Karachi 

Central, Korangi, Malir 

4,144 15,009 41,225 

Total  15,355 47,676 144,256 

 

The large majority of polling stations visited by DRI had sufficient staff and materials to operate as 

planned. ECP officials circulated among polling stations to monitor the conduct of polling
118

. In the second 

and third phases, media outlets and observers reported isolated incidents of ballot paper misprints
119

. 

 

FAFEN described the first phase polling as generally well-conducted, with irregularities observed at fewer 

than five percent of polling stations visited
120

. The group was more critical of the second phase, noting that 

“the administrative aspects of election remained weak, symptomatic of a lax grip of ECP on the officials 

who are deployed on election duty”
121

. FAFEN was even more critical of the third phase in Karachi, 

describing it as “by far the most chaotic and disorderly of all the phases of LG elections”
122

. For example, 

FAFEN observers in Karachi reported 1) that 57 percent of visited polling stations failed to ensure secrecy 

of the vote, 2) the presence of unauthorised armed individuals in party camps near 25 percent of polling 

stations, and 3) a high frequency of unauthorised government officials in polling stations (as high as 34 

percent, in Karachi Central)
123

. 

 

In the first phase, DRI observed and received reports of unauthorised individuals gathering and interfering 

in polling stations, especially in female polling booths. Candidates, relatives and supporters reportedly 

brought groups of female voters with them, jumped the voter queues, and some violated the secrecy of the 

vote by accompanying voters behind the voting screens. Campaigning near the entrances of polling 

stations by candidate factions on polling day, which is barred by the SLGA and Code of Conduct, was also 

frequently observed by DRI team members and observer groups across all three phases. This practice 

brings large numbers of party workers within the vicinity of polling stations and could pose a threat to 

voters and polling officials.  

 

Opposition parties alleged severe voter intimidation, reporting both that many polling stations were under 

the strong influence of dominant political parties and the circulation of unauthorised armed individuals at 

polling locations
124

. Pakistan‟s international obligations refer to the principles of participation and secrecy 

 
118

 For example, FAFEN observed ECP personnel at 35 percent of polling stations visited in the third phase. FAFEN, “Preliminary 

Observation Report Sindh and Punjab Local Government Elections Phase-III.” 
119

 See, e.g., Human Rights Commission of Pakistan, “Press Release,” 5 December 2015. <http://hrcp-web.org/hrcpweb/lg-polls-hrcp-

notes-more-violence-and-complaints-of-mismanagement-in-final-phase/> 
120

 FAFEN noted in summary that “Although relatively better organized, the local government elections were not free from procedural 

irregularities and tainted by the afternoon clash in Khairpur that led to the killing of as many as 11 party workers”. The number of dead 

was later increased to 13.FAFEN, “Sindh Level Government Election Phase-I: FAFEN Preliminary Observation Report,” November 

2015.  
121

 FAFEN described these violations as “persistent and glaring illegalities”.FAFEN, “Local Government Election Phase II: FAFEN 

Preliminary Observation Report Punjab and Sindh,” November 2015.  
122

 FAFEN, “Preliminary Observation Report, Sindh and Punjab Local Government Election Phase-III,” December 2015. 
123

 FAFEN, “Preliminary Observation Report, Sindh and Punjab Local Government Election Phase-III.” 
124

 Owing to various disturbances, ROs suspended activities at 28 polling stations in the first phase. ECP Notification No.6 (3)/2015-

LGE(S), 30 October 2015 deferred these elections to 14 November and then again to 17 December, when they were held along with 

http://hrcp-web.org/hrcpweb/lg-polls-hrcp-notes-more-violence-and-complaints-of-mismanagement-in-final-phase/
http://hrcp-web.org/hrcpweb/lg-polls-hrcp-notes-more-violence-and-complaints-of-mismanagement-in-final-phase/
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of the ballot and guarantee that individuals can cast their ballot free from intimidation or fear of reprisal
125

.  

 

DRI spoke to various PrOs who said they had not received training
126

 and observed PrOs were not uniformly 

in possession of a copy of the PrO manual. Occasional staff shortages were also observed by DRI and 

reported by observer groups, particularly in female polling stations that were often staffed by male 

officials.  

 

RECOMMENDATION: The ECP review the performance of polling stations in order to identify locations with 

staff or election material issues, recorded instances of malpractice, or other attempted interference with 

the polls, particularly in female polling locations. 

As in the 2013 general elections, the ECP did 

not arrange the electoral roll alphabetically 

or by CNIC number. While polling staff are 

responsible for verifying voters against 

information on the electoral roll, the current 

organisational system is too unwieldy to find 

voters‟ names quickly. Political party 

workers set up tables in the vicinity of 

polling locations to direct voters to the 

correct polling station and to provide 

registrants with their data on the electoral 

roll that facilitates the voting process. 

Parties handed each voter a slip of paper 

(known as a perchi) with his/her census block and serial number on the electoral roll. These arrangements 

rendered the ECP dependent on parties, compromising the polling process‟ image of neutrality. Political 

parties – rather than the ECP – become the first point of contact for a voter as he or she approached the 

polls. The perchi is marked with political party or candidate insignia, which results in stakeholder criticism 

that confidence in the secrecy of the ballot is undermined, as voting intention can allegedly be identified 

through the political party markings on the perchi
127

. 

 

Owing to SHC rulings on delimitation, the ECP deferred multiple wards in four districts of the first phase 

elections and a further 81 councils in eight districts in the second phase. The elections for the district of 

Sanghar were delayed by the ECP to 17 December 2015 and then again to 23 January 2016 for security 

reasons owing to political tension between the PML-F and PPP in the wake of the killing of Khairpur Mirs on 

the first phase election day. 

Security 

Pakistan is required to ensure security of the person and take effective measures against efforts to coerce 

or intimidate voters
128

. The ECP and security services formed District Security Committees charged with 

 
other polling stations deferred for various reasons from another 12 districts in the second and third phases. See ECP Notification F.6 

(1)/2015-LGE(S), 10 December 2015 for a detailed list of polling stations. 
125

 ICCPR, article 25; “Every citizen shall have the right and the opportunity, without any of the distinctions mentioned in article 2 and 

without unreasonable restrictions: (a) To take part in the conduct of public affairs, directly or through freely chosen representatives; 

(b) To vote and to be elected at genuine periodic elections which shall be by universal and equal suffrage and shall be held by secret 

ballot, guaranteeing the free expression of the will of the electors”; UN Human Rights Committee, ICCPR General Comment 25, 

paragraph 20: “This implies that voters should be protected from any form of coercion or compulsion to disclose how they intend to 

vote or how they voted, and from any unlawful or arbitrary interference with the voting process.” 
126

 Many polling station personnel, including PrOs, reported receiving their duty letters five days or less before election day, leaving 

insufficient time to receive training. 
127

 While voters would in principle still be able to make their electoral choices in secret, the perchi system risks polling staff being able 

to intentionally invalidate ballots (for example, by not stamping or signing them correctly) handed to voters holding certain parties‟ 

perchis. Security officers could also manage the polling queue in a way that allows certain perchi-holders to enter and others to wait 

longer or not enter at the close of polls. 
128

 ICCPR, article 9(1): “Everyone has the right to liberty and security of person. No one shall be subjected to arbitrary arrest or 

The electoral roll in use by a polling official on election day 
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ensuring that the elections were conducted peacefully
129

. The police were given primary responsibility for 

election-day security, with the Army and Rangers available on call as needed. Working with the provincial 

government and security forces, the ECP designated polling stations as highly sensitive, sensitive and 

normal, based on security reasons. The phased approach to the elections appears to have allowed for the 

concentration of available security forces as needed, although some opposition parties indicated that they 

would have preferred to have Rangers deployed to all polling stations. For the first phase elections, 

approximately 65 percent of polling stations were declared highly sensitive or sensitive, with 72 percent for 

second phase and 94 percent for the third. The criteria used to determine these designations were unclear. 

 

Security Designations and Resources for Election Day
130

 

 Highly Sensitive 

Polling Stations 

Sensitive Polling 

Stations 

Normal Polling 

Stations 

Security Forces 

Deployed 

Phase 1 

 

1,053 1,557 1,421 31,000 police 

2,219 Rangers 

Army on standby 

Phase 2 2,571 2,571 2,007 51,00 police 

8,000 Rangers 

16 Army 

companies 

Phase 3 1,791 2,016 224 35,057 police 

7,400 Rangers 

400 police 

commandos 

20 Army 

companies 

 

The ECP took several additional steps to provide security for the second phase elections including the 

suspension of all arms licences for the period from 19 to 28 November. For the third phase elections in 

Karachi, the ECP took the notable step of assigning magisterial powers to the Rangers for election day and 

authorised them to enter polling stations
131

. While there were only limited reports of Rangers exercising 

this authority, giving judicial authority to the military in a civilian electoral context nonetheless raises 

concerns. All of the major political parties in Sindh reported to DRI that they favoured more, not less, 

Ranger presence inside polling stations to deter irregularities. 

 

The overall level of violence on the election days was relatively low, but fatal incidents occurred, as in 

Khairpur (described above) and a party leader was killed on the eve of the elections in Hyderabad
132

. The 

media also reported multiple incidents at polling stations on all three election days that largely occurred 

between and among party and candidate supporters and frequently resulted in injuries. FAFEN observed 

the presence of unauthorised armed individuals at 25 percent of polling stations visited in Karachi, 

illustrating the widespread potential for violence
133

. 

 

 
detention. No one shall be deprived of his liberty except on such grounds and in accordance with such procedure as are established by 

law.” Interpretive sources specifically highlight the need for voters to be protected from interference, coercion or intimidation. UN 

Human Rights Committee, ICCPR General Comment 25, paragraph 11: “States must take effective measures to ensure that all persons 

entitled to vote are able to exercise that right […] Any abusive interference with registration or voting as well as intimidation or 

coercion of voters should be prohibited by penal laws and those laws should be strictly enforced.” 
129

 District Security Committees were comprised of the DEC, DRO and District Police Chiefs. ECP Notification No. F.6 (7)/2015-LGE(S), 

26 August 2015. 
130

 Compiled from various media reports of ECP public statements. 
131

 ECP Notification F.4 (3)2015-LGE(P) (Vol IX), 2 December 2015. The ECP invoked the Anti-Terrorism Act of 1997, the Constitution 

and other legislation, but the use of the Rangers, a paramilitary body, reflects a militarisation of the electoral process in the face of 

administrative and institutional weaknesses. 
132

 “Political Leader Shot Deas on Election Eve, Polling Continues with Minor Clashes,” Express Tribune, 20 November 2015. 

<http://tribune.com.pk/story/994912/political-leader-shot-dead-on-election-eve-polling-continues-with-minor-clashes/> 
133

 FAFEN, “Preliminary Observation Report, Sindh and Punjab Local Government Election Phase-III.” 

http://tribune.com.pk/story/994912/political-leader-shot-dead-on-election-eve-polling-continues-with-minor-clashes/
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RECOMMENDATION: Conduct a stakeholder review of the security framework for elections, noting the 

fundamental rights to safety of candidates, party supporters, polling officials and voters, with the aim of 

strengthening the integrity of the polling process. 
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RESULTS PROCESS 

The SLGA address neither the process of the counting of ballots nor results tabulation and announcement. 

References to these processes are only made in the Election Rules. Due to the fact that the Election Rules 

are adopted by the provincial government, this leaves these key parts of the electoral process subject to 

governmental change, thereby risking allegations of selective partisan interests being served
134

. 

 

As with national legislation (ROPA), the Election Rules contain insufficient provisions for reconciliation 

checks at the polling station (in particular recording and comparing ballots counted with the number of 

people who have received ballots using marks on the electoral roll or ballot counterfoils). FAFEN reported 

problems with the counts. In the postponed elections in Sanghar, for instance, it was noted that in 29 

percent of stations observed, “officials were seen putting clearly marked ballots in pile for invalid 

ballots”
135

. 

 

When the PrOs deliver results forms and materials on election night to the RO, there is no established 

mechanism for checking and correcting polling station result forms. Thus, ROs have no explicit authority to 

challenge polling station results forms. 

 

The law requires ROs to then hold consolidation proceedings during which all ballot papers excluded from 

the count (invalid ballots) are examined, recounts may be conducted, and the return of the election is 

completed, with forms then sent to the DEC
136

. Again, as with the national legislation, legal provisions for 

checks during consolidation are very weak. The legislation does enable the RO to undertake a recount of 

ballots on his or her own initiative, but only upon request of a candidate (or agent) or the ECP. Recounts 

that are requested by candidates are undertaken at the discretion of the ROs, without the need to keep any 

record of the reasons given for accepting or rejecting recount requests. In practice, this risks arbitrary 

decisions and a lack of trust in the outcome. These provisions also leave citizens and civil society groups 

excluded, as they are unable to request recounts. 

 

In practice, there was a dearth of information about consolidation, and there were complaints that 

candidates and agents were not always notified as legally required. For example, two ROs separately 

commented to DRI that they were not obliged to invite candidates or their agents to consolidation and that 

if they have any problem, they can take the matter up through a petition to a tribunal. DRI also heard from 

stakeholders of one case in which the difference between the leading two candidates was less than three 

votes in three constituencies, and the RO refused a request (by the PPP) for a recount. 

 

There was also a lack of information about 1) the possibility of – and mechanism for – ECP-directed 

recounts or corrections and 2) the number of recounts and corrections requested and conducted. In 

practice, the ECP told DRI that it did not direct any recounts or make changes to any of the announced RO 

consolidations. Instead, challenges were diverted to tribunals. Such deferment to legal redress precludes 

swift resolution of issues and can increase local aggravation. This concern was especially pertinent given 

that tribunals were only formed after the third phase of voting. 

 

Without any evident checks (and possible corrections) by a higher level of the ECP, responsibility for results 

 
134

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 9: “The rights and obligations provided for in paragraph (b) 

[ICCPR article 25] should be guaranteed by law.” The Venice Commission Code of Good Practice in Electoral Matters notes, “electoral 

law must enjoy a certain stability, protecting it against party political manipulation”. It also states that, “The fundamental elements of 

electoral law, in particular the electoral system proper, membership of electoral commissions and the drawing of constituency 

boundaries, should not be open to amendment less than one year before an election, or should be written in the constitution or at a 

level higher than ordinary law.” 
135

 FAFEN, press release, 24 January 2014. 
136

 Election Rules, section 40 (2): “The consolidation proceedings shall be held without any avoidable delay as soon as possible after 

the polling day.” 
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is devolved to ROs. This insufficient checking mechanism, coupled with inadequate transparency 

provisions, risks the possibility of malpractices going unaddressed. This, in turn, exacerbates the risk of 

ROs being subject to intimidation and pressure, thereby further facilitating allegations of corrupt practices 

and election “rigging.” 

 

There is insufficient legal provision for public access to results data. While agents may receive copies of 

polling station results forms
137

, there is no legal requirement to display them publicly. Giving the election 

administration discretion over whether to display results forms weakens stakeholders‟ ability to know and 

to check results
138

. DRI team members noted that results information was not consistently displayed at 

polling stations, thereby precluding local check of the announced outcome. FAFEN‟s report on the third of 

elections phase noted that in 31 percent of stations observed in Karachi, the polling station results forms 

were not displayed. Party representatives also reported that insufficient forms were provided to polling 

stations, so agents were not always given copies of results (causing some parties to provide their own 

blank forms to their agents). 

 

After the consolidation, the RO is required to display the names 

of candidates and their total ballot counts. However, the 

breakdown by polling station, which allows the veracity of the 

totals to be checked, only needs to be given to candidates and 

agents
139

. Thus, there is no legal provision for other election 

stakeholders (including observers and the media) to 

immediately see results data
140

. Constituency results were 

inconsistently available at RO offices. 

 

The lack of local access to information is compounded by the 

absence of any requirement that the ECP provide results data 

centrally. Instead, the ECP is only required to publish the 

names of winning candidates in the official Gazette. This makes 

it harder for parties to centrally assess the veracity of results 

and legally challenge them. This concern is of heightened 

importance given the recurring allegations of intimidation at a 

local level, which can compromise the ability of candidates and 

agents to report problems to party headquarters. 

 

The legal framework also does not include time specifications for results, thereby risking protracted 

processes, which can damage public confidence. The ECP schedules for the three phases of elections did 

not include any post-election day deadlines; thus, there was no public information provided about when 

results were due. No explanation was given on the apparent delay in the publication of results. Prior to 

gazette notification, information on overall results was calculated by political parties and the media. 

 

The lack of easily accessible, comprehensive results data (which would allow totals to be checked) risks a 

lack of confidence in the outcome. Such controversy carries security implications. It is also inconsistent 

with the 18
th

 Amendment to the Constitution, which establishes that “[e]very citizen shall have the right to 

access information in all matters of public importance subject to regulation and reasonable restrictions 

imposed by law”
141

. It is also inconsistent with the Human Rights Committee‟s authoritative ICCPR 

 
137

 Polling station results forms include the Statement of the Count (Form XI) and the Ballot Paper Account (Form XII). 
138

 Positively, PrOs are instructed in the ECP PrO manual to display result count certificates outside the polling station.  
139

 Election Rules, section 40 (5), requires the RO to “post a copy [of the result of the count] thereof to the other candidates and 

election agents.” This mailing of results does not appear to have been undertaken. 
140

 Election Rules, section 45, provide for public inspection of documents (except ballot papers) upon application and payment of a 

fee, under conditions to be established by the ECP. However, no timing is specified. 
141

 Constitution of Pakistan, article 19 A. 

Consolidated result displayed outside an 

RO‟s office 
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interpretation, which states that “the principles of transparency and accountability [...] are [...] essential 

for the promotion and protection of human rights”
142

. The ICCPR further states that “to give effect to the 

right of access to information, States parties should proactively put in the public domain Government 

information of public interest. States parties should make every effort to ensure easy, prompt, effective 

and practical access to such information.” 

 

There was a lack of clarity in the electoral process regarding whether RO announcements constituted the 

official results or whether ECP Gazette notification was required. This ambiguity carried implications for 

challenges to results through administrative means or legal petition. The winning candidates for the first 

phase were centrally notified by the ECP on 3 December, more than a month after polling. However, no 

results data (numbers) was given to allow for the results to be checked. For the second phase of voting, 

winning candidates were included in the gazette on 26 December 2015, although this information was not 

made available on the ECP website until 3 January 2016. For the third phase of voting, returns notifications 

were made on 1 January 2016 and published on the ECP website a few days later. 

 

RECOMMENDATION: The Sindh Local Government Act be amended to 1) secure legal procedures for the 

counting and tabulation of results, 2) include provisions for robust checks, clarity on final official results 

status, time limitations, and display of full polling station results data at local and national levels. 

 

 

  

 
142

 UN Human Rights Committee, ICCPR General Comment 34, paragraph 19. 



 

  48 

POST-ELECTION POLITICAL ENVIRONMENT 

The post-election day environments were tense, with allegations of electoral malpractice, intimidation, and 

bias by authorities. For example, the violence in Khairpur at the end of the first election day prompted a 

protest by PML-F and others in Karachi, criticising the government for its alleged failure to maintain law 

and order on election day as well as the ECP for failing to ensure a peaceful election process
143

. 

 

After the second phase of voting, some members of the Sindh United Party (SUP) went on a hunger strike. 

This action was in response to the killing of one of its leaders, Dr. Anwar Laghari, in Hydrabad on the eve of 

polling. The SUP saw this as an assassination designed to discourage SUP supporters from voting. The SUP 

went on to denounce the elections as a process of stolen mandates. In Badin, the Mirza group (a breakaway 

group from the PPP) alleged harassment when one of its elected councillors was arrested soon after 

election day. Mizra alleged that this action followed a series of manipulations, including 1) extensive use of 

government vehicles at a rally by the PPP co-chair before election day, 2) cabinet members meeting with 

PrOs for the purpose of intimidation, 3) security provisions favouring government candidates, 4) police 

marking ballots in women‟s stations, 5) polling station location changes to areas where government 

candidates had more influence and control, 5) some women‟s polling booths not being opened, 6) stamps 

missing (in effect invalidating ballots), 7) ballots burned, 8) agents intimidated and 9) results forms 

changed. Members of the opposition in the Sindh Assembly also held a protest at the PEC against the 

allegedly rigged elections. 

 

After the third phase of elections, there were again allegations of rigging, the capture or occupation of 

polling stations, and violence. However, no party rejected the overall results or the process. Issues instead 

arose relating to earlier stages of the process; for example, proposers and seconders for candidate 

nominations being kidnapped to prevent applications from being filed. Election-day allegations included 

polling booth captures, fake polling staff and electoral agents being removed from their stations. There 

was also frustration that Rangers were not continuously present at some polling stations. PTI threatened to 

submit a First Information Report (FIR) against the PEC for criminal negligence. 

 

On 2 January 2016, the ECP published turnout data by district on its website. This showed 54 percent 

turnout for the first phase and 58 percent for the second. There was, however, a marked drop for the third 

phase, which has a recorded turnout of just 36 percent. The highest turnout was in Khairpur, with 60 

percent and the lowest in Karachi East with 29 percent. 

 

A 1 September 2015 amendment to the Election Rules stipulates that independent candidates may join a 

political party within seven days of the publication of returned candidates in the gazette. No information 

was provided by the ECP on the number of independent candidates that joined political parties and, 

therefore, there is no centralised official information to date on the political composition of the local 

bodies. 

 

The notification on the timing of the indirect elections for reserved seats was unclear and delayed, causing 

some further electoral controversy. On 16 and 17 December 2015, the ECP established a schedule for the 

indirect election of reserved seats to take place on 10 and 14 January 2016. However, on 23 December this 

notification was recalled, and it was announced that a fresh schedule would be issued after the 

“finalisation of arrangements for administration of oath by elected members”
144

. On 11 January, the Sindh 

government sent an official request to the ECP to issue a schedule for the indirect elections of over 9,500 

reserved seats
145

. This followed a demonstration by the MQM at the ECP provincial office over the delay in 
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 A judicial enquiry was established to which there appeared to be mixed responses. It was in part seen as a necessary step because 

of lack of the trust of trust in the police and partly as a detraction from prosecution. 
144

 See: ECP, Notification, 23 December 2015. <http://ecp.gov.pk/lgsindh/notifications/323.pdf> 
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See: “Sindh Asks ECP to Hold Polls on Over 9.500 Reserved LG Seats,” Dawn, 12 January, 2016. 

http://ecp.gov.pk/lgsindh/notifications/323.pdf
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the schedule announcement (also for the mayor positions) and, therefore, the full composition and 

functioning of the local councils. Polling for the reserved seats as well as mayor and chair positions was 

finally scheduled for 8 and 14 February 2016. A late change to the SLGA was made by the Sindh Provincial 

Assembly on 19 January, making voting for mayor/deputy mayor and chair/vice chair positions by open 

rather than secret ballot. The amendment was being challenged at the SHC at the time of this report‟s 

finalisation
146

. 

 

Following the third phase, there was also dispute over the powers of the bodies elected, with voiced 

criticism regarding their limited mandates and competencies. In particular, the MQM submitted a bill in the 

Sindh Assembly on amendments to the SLGA to empower the Karachi Mayor to head the Karachi Water and 

Sewerage Board (instead of the provincial local government minister). At the end of January 2016, the 

Supreme Court also became involved, calling for the provincial governments to account for the 

competencies and functions of local councils
147

.  

 

 

 

 

 

  

 
<http://www.dawn.com/news/1232290 > 
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 See, e.g., “MQM Challenges LG Amendment Bill in SHC,” Pakistan Today, 29 January 2016. 

<http://www.pakistantoday.com.pk/2016/01/29/city/karachi/mqm-challenges-lg-amendment-bill-in-shc/> 
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 See “SC Seeks Reports on Local Govt Functioning,” Dawn, 28 January 2016. <http://www.dawn.com/news/1235900/sc-seeks-

reports-on-local-govt-functioning> 

http://www.dawn.com/news/1232290
http://www.pakistantoday.com.pk/2016/01/29/city/karachi/mqm-challenges-lg-amendment-bill-in-shc/
http://www.dawn.com/news/1235900/sc-seeks-reports-on-local-govt-functioning
http://www.dawn.com/news/1235900/sc-seeks-reports-on-local-govt-functioning
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ELECTORAL DISPUTE RESOLUTION 

ADMINISTRATIVE COMPLAINTS  

The dearth of procedure checks during counting and consolidation as well as insufficient legal provision for 

challenging anomalies during these stages yield a greater need for administrative mechanisms for remedy. 

However, there is no legal requirement for a mechanism to enable candidates or other stakeholders to 

complain to the ROs or the ECP before the notification of the returned candidate – after which a challenge 

is only possible through legal petitions to the Election Tribunals or High Courts. This situation reduces 

opportunities for accessible, affordable and timely resolution of disputes and grievances and raises ICCPR 

compliance issues
148

. 

 

The ECP took initiative to institute a complaints cell system, including law enforcement representatives, at 

different levels of the organisation
149

. However, this mechanism appears to have been under-regulated, 

thereby risking inconsistent and ad hoc responses, and did not include possibilities for challenges to 

results, which were essentially deferred to petitions to tribunals. While contact information for the 

complaints cells was advertised, there was a lack of information on how the complaints process worked 

and its purpose. DROs and ROs were required to track complaints; however, this requirement did not 

appear to be consistently undertaken, and centralised information on complaints lodged and addresses 

was not available. It is, therefore, difficult to assess the issues arising, the effectiveness of the system‟s 

performance or the appropriateness of any corrective actions taken. 

 

DEDICATED TRIBUNALS AND APPELLATE AUTHORITIES 

Three specialised petition mechanisms are established in the SLGA and Election Rules, which cover certain 

aspects of the election: Appellate Tribunals for delimitation, Appellate Authorities for candidate 

nominations, and Election Tribunals for challenging a returned candidate. No other dedicated mechanisms 

are established for other components of the elections and, thus, legal redress is sought through writ 

petitions to the higher judiciary, as described below. All of the specialised mechanisms are either absent 

from the legal system or weakly provided for, and they are limited in their independence. 

Appellate Tribunals for Delimitation 

The appeals mechanism for delimitation is not secured in the SLGA and is only provided for in the Election 

Rules, rendering the appeals process vulnerable to change and accusations of government bias. The 

Appellate Tribunal (delimitation authority)
150

, as established in the Election Rules and ECP Delimitation 

Rules, provides for administrative appeal but not independent arbitration. The ECP, which is mandated to 

appoint the authorities, selected members from its own staff. As such, permanent ECP personnel (RECs) 

served as Appellate Tribunals (rather than judicial representatives)
151

. The lack of provision for a first 

instance independent arbitration mechanism is combined with limited appeal opportunities. The 

Delimitation of Constituencies Act stipulates that the delimitation of constituencies cannot be called into 

question in any court, thereby precluding the opportunity for judicial review. In practice, however, writ 

petitions on delimitation are frequently heard, as discussed below. There are also no transparency 

requirements for the Appellate Tribunals. 
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 UN Human Rights Committee, ICCPR General Comment 31, paragraph 15, requires states “to ensure that individuals have 

accessible and effective remedies […] Administrative mechanisms are particularly required to give effect to the general obligation to 

investigate allegations of violations promptly, thoroughly and effectively through independent and impartial bodies.” 
149

 At the district level, for example, the complaints cell consisted of the DRO (typically the District Commissioner) and the Special 

Superintendent of Police. For the 17 December elections, the ECP established a central Control Room to receive election-day 

complaints. 
150

 Any person entitled to vote may appeal proposed delimitation
 
through a petition to an Appellate Tribunal, which has the authority to 

make revisions to the final delimitation list or refer the matter to the ECP for a decision. 
151

 With one exception of a judge appointed to cover Hyderabad, Dadu and Jamshoro. See ECP, Notification, 4 June 2015. 
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According to data provided by the PEC office, out of 2,337 petitions on delimitation submitted to the 

Appellate Tribunals, 923 were upheld (39 percent). However, stakeholders reported that the Appellate 

Tribunals essentially just dismissed cases. The ineffectiveness of the Appellate Tribunal mechanism was 

criticised in an 18 September SHC judgement, in response to 185 petitions from opposition parties, which 

noted, “In our view it is a gross disregard to the provisions of fair trial […] that an Appellate Authority should 

base its decision merely on the consent of the officer […] without considering the contentious issue”
152

. The 

hundreds of writ petitions filed indicate dissatisfaction with the delimitation process and the dedicated 

appeals mechanism.  

Appellate Authorities for Candidate Nomination 

No provision is made in the SLGA for challenges to candidacy decisions, leaving the regulation of 

opportunities for remedy to rules formulated by the provincial government. The Election Rules simply state 

that appeals to decisions lie with an Appellate Authority appointed at the discretion of the ECP (before a 

date specified by the ECP) and that such decisions are final. There are no requirements for transparency. 

The ECP appointed 27 District and Session Judges as Appellate Authorities and allowed 16 days for appeals 

to be lodged, with decisions required within six days of the deadline. Stakeholders generally saw the 

Appellate Authorities as being fair and timely. 

Election Tribunals 

The SLGA restricts legal challenges of an elected candidate to other candidates only, thus precluding 

access to remedy for citizens, as is required under the ICCPR
153

. A further structural limitation is present in 

the ECP‟s role in the appointment, support and directing of the Electoral Tribunals, which undermines 

opportunities for independent review
154

. In particular, the ECP has the authority to decide the number of 

Election Tribunals, to issue instructions and to move petitions between Election Tribunals. 

 

The Election Rules specify that Election Tribunals consist of “a person who is or has been a District and 

Sessions Judge”
155

. During the 2013 general elections, the ECP took the positive step of including retired 

judges, who did not have concurrent workloads, thereby providing for an expedited process. This dynamic 

was significant, given that excessive time-periods (sometimes an entire parliamentary term) that occurred 

previously, rendering worthless any decision. However, for the local council elections, which have a greater 

number of races, more tribunals were required, making it difficult to rely on retirees. As such, serving 

District and Session Judges were employed in each district, and the risk of protracted decisions was 

increased
156

. 

 

Election Tribunals have the power of a civil court and can declare a winning candidate‟s result void, another 

candidate to have been elected, or the whole election to be void. Orders passed by the Tribunal are not 

made public, with copies only available to parties upon application in writing and a fee prescribed by the 

ECP
157

. In practice, however, information on outcomes and copies of decisions can be easily obtained. 
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 SHC short order 18 September 2015, p. 17. 
153

 ICCPR, article 2 (3)(a): “Each State Party [...] undertakes to ensure that any person whose rights or freedoms as herein recognized 

are violated shall have an effective remedy.” 
154

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 20: “there should be […] access to judicial review or other 

equivalent process that electors have confidence in the security of the ballot and the counting of the votes;” ICCPR General Comment 

32, paragraph 19: “A situation where the functions and competencies of the judiciary and the executive are not clearly distinguishable 

or where the latter is able to control or direct the former is incompatible with the notion of an independent tribunal.” 
155

 Election Rules, section 63 (2). 
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 Election Rules, section 60 (2) specifies that petitions must be lodged to Election Tribunals within 45 days of the publication of the 

returned candidates (in the official Gazette), either in person or by post with a fee deposited of 2,000 PKR (approximately 17 euros). 

Petitions must be decided upon within 120 days from filing, with any aggrieved persons then able to appeal within 30 days to the High 

Court, which must make a decision within three months. 
157

 Election Rules, section 70. The lack of legal provision for public availability of information of clear public interest is inconsistent 

with the spirit of the 18
th

 Amendment to the Constitution (article 19 A), and also the SFoIA, section 5, which refers to “acts and 

subordinate legislation such as […] orders having the force of law in the Sindh province” being “duly published and made available at a 

reasonable price at an adequate number of outlets.” In section 8, the SFoIA explicitly refers to courts and tribunals as being part of 

the “public bodies” referred to in the law. 
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There was also considerable confusion, with candidates often unclear about the process of when or how to 

lodge a petition, which was heightened by lack of clarity over whether RO announcements of winning 

candidates constituted the official results (or whether Gazette notification was required). 

 

RECOMMENDATIONS: The Sindh Local Government Act be amended to 1) include requirements for 

administrative complaint mechanisms and independent tribunal bodies with a broader remit for the whole 

election process as well as 2) expand the definition of those eligible to file petitions in order to reduce 

recourse to writ petitions. 

Election Tribunals be established and sufficient resources be provided to enable decisions regarding 

election petitions with due process within the specified legal timeframes. 

WRIT PETITIONS 

Three dedicated election petition mechanisms cover delimitation, candidate nominations, and challenges 

to results, but no provisions are made in the SLGA for challenges to other aspects of the electoral process. 

Thus, there is no specific mechanism for addressing issues such as voter registration, unequal treatment, 

harassment, campaign restrictions or problems with polling station locations, among others. 

Consequently, such issues are challenged through writ petitions to High Courts regarding the fulfilment of 

fundamental constitutional rights. Writ petitions can also be used by individuals unable to lodge election 

petitions (which is restricted to candidates for challenges to results). As such, there is legal escalation, 

with constitutional petitions made to superior courts in the absence of other provisions for adequate 

remedy. Writ petitions are also used for de facto second instance appeals to the decisions of the 

tribunal/authority. 

 

While writ petitions provide a mechanism for remedy, they also have limitations. Firstly, they are less 

accessible (with four High Courts across the province) and associated legal costs are higher. Secondly, the 

High Courts must contend with considerable caseloads, so there can be delays in hearings and they have 

less time to examine evidence. They are not time-bound for submission of petitions, and time frames for 

judgements are standard rather than tailored to the electoral cycle. While writ petitions require that the 

court “is satisfied that no other adequate remedy is provided by law”
158

, in practice this is placed at the 

discretion of the court. In some instances, therefore, a writ petition will reportedly be accepted without a 

tribunal/appellate authority process first being completed. This situation results in risk of forum-shopping 

between petition mechanisms, which can compromise the consistency of remedies. 

 

Because of the large number of candidates (many more than in general elections), the problems arising from 

delimitation and controversies over the independence of ROs, increased pressure was placed on the High 

Courts. The high volume of cases, including hundreds related to the electoral roll and delimitation, put large 

demands on the election administration’s time and resources. Such a court caseload resulted in blanket 

decisions being made without the individual merit of the case being considered, some election cases left 

unaddressed and non-election cases being deferred. There were also reports of frivolous cases being lodged 

to frustrate and delay the election process. It appears that overall efforts were made by the SHC to expedite 

election cases. However, the lack of time limits and the volume of cases (resulting from the inadequacy of 

the first instance tribunal mechanisms), resulted in various High Court judgments‟ coming late in the 

electoral process. This dynamic resulted in the reduced predictability of the election process and an 

increased sense of uncertainty
159

. Media articles also covered the ECP‟s reported frustration, with alleged 
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 Article 199 of the Constitution refers to writ petitions being filed to High Courts for matters that fall within their territorial 

jurisdiction. Article 184 (3) also empowers the Supreme Court of Pakistan to deal with constitutional petitions, and includes use of suo 

moto powers. 
159

 For example, on 18 November 2015, the Supreme Court directed the ECP to decide whether to go ahead with elections in eight 

districts of Sindh the following day. This followed a SHC order on 17 November 2015 directing the ECP to revise their delimitation of 
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judicial interference in the electoral process. 

  

 
constituencies “within 24 hours.” The ECP then responded that it was not possible to comply with the 24 hours directive, and 

consequently decided to postpone polling the next day in some constituencies (in 53 union councils, 18 town committees and five 

municipal committees).  



 

  54 

ELECTION OFFENCES 

Extensive allegations were voiced regarding electoral manipulation and corruption perpetrated by parties, 

election staff, security officers, local government personnel and local power brokers. Despite legal 

provisions, there have historically been minimal attempts at prosecution in Pakistan. No interlocutors in 

Sindh met by DRI could remember a prosecution in the province for an electoral offence. A lack of 

prosecution risks impunity and further perpetuates a culture of extensive allegations of election 

corruption. It is also inconsistent with the authoritative ICCPR interpretation, which states that “any 

abusive interference with registration or voting as well as intimidation or coercion of voters should be 

prohibited by penal laws and those laws should be strictly enforced”
160

. 

 

DROs, ROs and PrOs are vested with magisterial powers under ROPA to direct arrests and prosecution in 

order to address issues regarding campaigning and polling
161

. The election officials‟ exercising of criminal 

jurisdiction is of concern. This system does not represent an effective mechanism for electoral justice, as 

DRO/RO/PrO magisterial powers were reportedly unexercised
162

. Election officers repeatedly spoke to DRI 

about the difficulty of exercising their magisterial powers in relation to people in their own communities, 

especially those in positions of local power, such as feudal and religious leaders. Reportedly 

DROs/ROs/PROs instead encouraged contestants to litigate against one another. Thus, situations of 

malpractice and intimidation were difficult to address on the spot. Furthermore, no emphasis was placed 

on the collection of evidence that could be used later for judicial proceedings. 

 

It is similarly questionable that Rangers (who are part of the Armed Forces) are empowered to exercise 

magisterial power over civilians, as they were during the third phase of elections. However, the vesting of 

Rangers with these powers did not become the subject to criticism, but was instead appreciated in the 

absence of other effective enforcement mechanisms. In this unique enforcement role, Sindh Rangers 

arrested an assistant presiding officer on charges of false voting and sent him to prison and sentenced 

three other people for posing as polling staff prison during the first phase of the elections
163

. 

 

Lack of legal enforcement is reportedly also due to insufficient evidence, inadequate police investigations 

and alleged prosecutorial bias. The police lack sufficient resources to undertake investigations effectively, 

and investigations are often characterised as being conducted according to the interests of the incumbent 

provincial government. Prosecution services are also criticised for being under the influence of the political 

interests of the provincial government. 

 

ROPA and the Pakistan Penal Code define “corrupt and illegal practices” committed by candidates, agents 

and election administration staff as election offences. In accordance with the Code of Criminal Procedure, 

the SLGA also lists a range of election offences requiring trials. Punishments include fines of up to PKR 

200,000 (approximately EUR 1,750) and imprisonment for up to six months. For breaches by an election 

official there are penalties of up to PKR 500,000 (approximately EUR 4,360) and/or up to two years 

imprisonments. Within these offences, using a vehicle to transport voters other than household members 

to or from a polling station carries fine of up to PKR 100,000 (approximately EUR 875); this injunction may 

be regarded as an excessive restriction on freedom of association
164

. 
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 UN Human Rights Committee, ICCPR General Comment 25, paragraph 11. 
161

 ROPA section 86 (a). Staff are granted the status of a magistrate first class, which gives them powers to investigate, summon and 

imprison. 
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 Use of magisterial powers is minimally covered in DRO/RO/PrO preparation. For example, while having a copy of forms to be 

completed when magisterial powers are used, the PrO Handbook does not include guidance on how to use such powers. Staff reported 

a lack of support in using such powers. For instance, there are no systems to provide backup telephones or access to senior ECP staff. 
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 See, e.g., “Polling Ends for Third Phase of LG Elections in Karachi, Punjab,” Dawn, 5 December, 2015. 

<http://www.dawn.com/news/1224363> 
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 ICCPR, article 22 (1): “Everyone shall have the right to freedom of association with others.” 

http://www.dawn.com/news/1224363
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The provincial legislation is also limited by its providing advantage to the election administration and 

returned candidates.
165

 Courts are unable to take notice of an offence unless there is a written complaint 

by the ECP or the RO, meaning that the prosecution of electoral staff is very unlikely
166

. Furthermore, there 

can be “no suit, prosecution, or other legal proceedings” launched against the ECP “for anything done in 

good faith”, and no court is able to “question the legality of any action taken in good faith or under the 

authority of the ECP”
167

. These sweeping provisions reduce election the accountability of the election 

administration and remove incentives to maintain the integrity of the electoral process. 

 

Returned candidates are protected from having their election declared void if offences were “committed 

without the consent or connivance or knowledge of that candidate or his election agent” and if “the 

candidate and the election agent took all reasonable precautions to prevent its commission”
168

. To date 

“reasonable precautions” have not been comprehensively assessed, and few results have been declared 

void. If an election is nullified, there is no requirement that responsibility be affixed or referrals be made for 

prosecution. 

 

RECOMMENDATION: The Sindh Local Government Act election offence provisions be reviewed to 1) protect 

fundamental freedoms, 2) enable election stakeholders to make submissions to courts, 3) place a stronger 

onus on candidates and agents to demonstrate measures taken to prevent offences, and 4) legally specify 

the consequences for failing to adequately investigate offences and provide public information. 
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 SLGA, section 68. The Constitution, article 218 (3), specifies that it is “the duty of the Election Commission […] to ensure that […] 

corrupt practices are guarded against.” 
166

 SLGA, section 68. 
167

 SLGA, section 152. 
168

 SLGA, section 50 (2). 
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SCRUTINY OF THE PROCESS 

LEGAL FRAMEWORK 

Scrutiny of the local government election process is not outlined in the SLGA. Likewise, in the Election 

Rules there is only limited provision. For instance, scrutiny of the count by candidate agents is mentioned, 

but no reference is made to neutral observers or media representatives. These omissions render observer 

and media access to the process dependent on the discretion of the ECP, which is problematic given that 

observer access has not always been consistent. The lack of legal provision and protection is inconsistent 

with the authoritative ICCPR interpretation, which states that “there should be independent scrutiny of the 

voting and counting process”
169

. It also not fulfil CAC requirements, which stipulate that “each State Party 

shall take appropriate measures [...] to promote the active participation of individuals and groups outside 

the public sector, such as civil society […] in the prevention of and the fight against corruption”
170

. 

 

The right to information, which is necessary for comprehensive scrutiny, is also insufficiently protected. 

The 18
th

 Constitutional Amendment establishes that every citizen has “the right to have access to 

information in all matters of public importance subject to regulation and reasonable restrictions imposed 

by law”
171

. However, the federal Freedom of Information Ordinance gives the Federal Government the 

ultimate power to decline the disclosure of any records if this action is deemed to be in the “public 

interest”
172

 and does not require federal government bodies to take a proactive approach to making 

information easily available. At a provincial level, the Sindh Freedom of Information Act (SFoIA) states that 

“acts and subordinate legislation such as rules and regulations, notifications, by-laws, manuals, orders 

having the force of law in the Sindh province shall be duly published and made available at a reasonable 

price at an adequate number of outlets”
173

. However, no timing is specified as to when this information 

should be provided, there is a lack of sanctions for failure to comply and no mechanism is established to 

address breaches. The SFoIA provides for information requests, which should be supplied within 21 days, 

but no mechanism is established for addressing compliance failures. 

 

Weak freedom of information provisions limit the ability of the public, the media and civil society to gain 

information. The current provisions are, therefore, inconsistent with the authoritative ICCPR interpretation, 

which refers to State parties “proactively put[ting] in the public domain Government information of public 

interest. States parties should make every effort to ensure easy, prompt, effective and practical access to 

such information”
174

. The authoritative interpretation also specifies that arrangements should be put in 

place to appeal refusals to provide information. Similarly the CAC refers to “ensuring that the public has 

effective access to information”
175

. 

 

RECOMMENDATIONS: The Sindh Local Government Act be amended to provide for the rights of observers, 

media representatives and agents to be present at all stages of the electoral process. 

Freedom of information laws be reviewed to include proactive transparency requirements for all state 

bodies, systems for information requests, and sanctions and enforcement mechanisms for non-

compliance. 

 
169

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 20. 
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 CAC, article 13. 
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 Constitution of Pakistan, article 19A. 
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 Freedom of Information Ordinance, article 8 (i): “Any other record which the Federal Government may, in public interest, exclude 

from the purview of this Ordinance.” 
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 SFoIA, section 5. 
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 UN Human Rights Committee, ICCPR General Comment 34, paragraph 19. General Comment 34, paragraph 7 also stipulates that 
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 CAC, article 13 (1)(b). 
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ELECTION OBSERVERS 

The Code of Conduct for Election Observers, which was issued by the ECP on 26 August 2015, identifies 

responsibilities and lists restrictions. However, it contains no provision outlining the rights of observers to 

access all stages of the process. It also includes an obligation, which if interpreted to the letter (as is 

required), would preclude meaningful observation, as it states that observers must follow instructions from 

ECP authorities. This requirement compromises independent observation
176

. 

 

For the first phase of the elections, accreditation was 

eventually issued for the election day only. Thus the 

observation of other key electoral activities, such as 

candidate nomination and results consolidation was not 

permitted. FAFEN, the most prominent citizen observer 

coalition, was only able to obtain accreditation after 

considerable discussion and the coalition‟s agreement to 

sign an affidavit that contained security clearance for all 

observers as well as support from leading political 

parties, including MQM, PML-N, Pakistan Muslim 

League-Quaid E Azam Group (PML-Q), PPP, and PTI. It 

was also agreed that observers would have their 

accreditation badge signed by PrOs in each polling 

station. The HRCP in Sindh submitted their applications 

for accreditations for approximately 180 observers for 

the first phase 21 days in advance. Despite various 

requests, HRCP only received their accreditation 

centrally from the PEC in Karachi at 3:00 pm the day 

before polling, making it very hard to make preparations, 

given that the first phase elections took place in districts 

that are up to eight hours drive from Karachi. 

 

The ECP then took the positive initiative of issuing standard operation procedures for second and third 

phase accreditations and also undertook a consultation exercise with observing organisations. However, 

accreditation arrangements for the following phases remained problematic overall. The processes were 

late, required organisations to sign an affidavit taking security responsibility for all observers and obliged 

observers to reapply for accreditation for each phase of the election. DRI received accreditation for the 

second phase in Islamabad one day before polling
177

. For the second phase, FAFEN reported that “DROs in 

Badin, Dadu, Nausheroferoz and Attock either completely or partially denied the ECP‟s explicit instructions 

for the accreditation of FAFEN observers”. The official who was assisting the DRO in Dadu illegally kept the 

FAFEN member organisation‟s representative in custody and threatened him with a criminal case if he 

continued to seek the required number of accreditation cards. Positively, for the third phase, FAFEN 

reported that accreditation was “significantly well-coordinated and streamlined” and that “all the DROs 

and DECs cooperated”
178

. 

 

In practice, some observers who had accreditation were still prevented from observing by polling officials. 

During the first phase, in 8.2 percent of cases (356 in total), FAFEN‟s observers could not observe polling, 
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 Code of Conduct for Election Observers, point 3: “observers shall follow instructions issued from the Election Commission and 

State authorities including security officials and maintain a respectful attitude towards them.” The Code is obligatory for all observers 

to follow “in letter and in spirit.” 
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 DRI international team members did not receive accreditation, as the ECP reported that permission was needed from other 

agencies. 
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 FAFEN, “Preliminary Observation Report, Local Government Election Phase-III.” 

ECP‟s letter to FAFEN requesting security 

clearance of all observers  
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and in 5.2 percent could not observe the count. During the Sanghar elections, FAFEN observers were barred 

from observing the close and count of 16 percent of polling stations visited
179

. On one occasion, a DRI team 

member was asked to leave a count (in Hyderabad), but otherwise access was granted to DRI‟s observers. 

The lack of protection and provision for independent scrutiny compromises a fundamental check in the 

election process, which is particularly problematic given the persistence of accusations of rigging. 

 

There was some comment from political parties that the observations of the HRCP and FAFEN were 

insufficient. It was commented that their observations merely cover election day processes, whereas more 

attention is needed on “pre-poll rigging”, threats to voters, and RO “complicitness” in the process. 

 

RECOMMENDATIONS: Legislation be amended to provide for the rights of observers to access the different 

stages of the electoral process and for the ECP to establish an effective system of accreditation and a code 

of conduct that provides for observer access and independence. 

Observers undertake longer-term observation with more coverage of candidate nomination, campaigns and 

tribunal processes. 

THE MEDIA 

A Code of Conduct for Media was issued by the ECP on 26 August 2015. While this generally provided for 

scrutiny, it does not provide for freedom of expression, as it states that “[n]either any radio or television 

channel shall broadcast/telecast nor print media shall publish anything that adversely affects the public 

opinion against a particular party or candidate.” If implemented literally, this requirement excessively 

restricts freedom of expression, an essential condition for effective exercise of the right to stand and 

vote
180

. 

 

The Code of Conduct for Media also restricts media to only 

broadcasting or printing “authentic election results officially 

issued by the Presiding Officer, Returning Officer or the Election 

Commission”
181

. While this prevents misinformation circulation, 

it is not matched with corresponding provisions and practices of 

results data being made publicly available and media 

representatives being able to access counting and tabulation 

processes, as discussed above. 

 

Pakistan is recognised as a dangerous country for journalists
182

, 

and during this election period there were at least two violent 

attacks against media outlets in Sindh (both in Karachi). On 8 

September, a GEO van was fired upon, resulting in the death of 

one person and the injury of another. On 27 November, 

unidentified gunmen attacked a Dawn News van. Senior media representatives reported a degree of self-

censorship as a result of actual or perceived threats from political parties, the government and “political 

mafia.” As a result, some issues may be raised, but no attribution of responsibility is made. Journalists 

indicated that the presence of the armed forces makes it safer for them to go to polling stations and cover 

 
179

 FAFEN, press releases, 1 November 2015 and 24 January 2016 report on the postponed Sanghar elections.  
180

 ICCPR, article 19 (3), states that freedom of expression may “be subject to certain restrictions, but these shall only be such as are 

provided by law and are necessary.” UN Human Rights Committee, ICCPR General Comment 25, paragraph 12, notes, “Freedom of 

expression, assembly and association are essential conditions for the effective exercise of the right to vote and must be fully 

protected.” 
181

 Code of Conduct for Media, paragraph 3. 
182

 For example, Reporters Without Borders ranks Pakistan as 159 out of 180 countries in its 2015 World Press Freedom Index, 

<http://index.rsf.org/#!/index-details/PAK> 

 

TV reporters interviewing polling agents at a 

polling station 

http://index.rsf.org/#!/index-details/PAK
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the elections. Comments were made that lower level journalists in particular, who typically receive no 

training, were not able to challenge interests of local political powers in their reporting. 

 

The media was active in reporting on the election, sometimes providing information that was otherwise 

missing from the ECP‟s official announcements (for example, in calculating the total number of seats won 

by respective parties). Typically, however, they did not go to the count or ROs‟ offices, and therefore the 

results process was subject to lower levels of scrutiny. Media representatives reported receiving 

accreditation from DROs without difficulties. 

 

CANDIDATES’ AGENTS 

No provision is made in the SLGA for candidate agents. However, the Election Rules provide for contestants 

to have up to one agent per polling booth, although no rights of access are elaborated. In practice, agents 

were reportedly present but vulnerable to bribery and intimidation, thus rendering them ineffective in some 

areas, particularly in rural locations with entrenched local power structures and in urban areas that are 

strongly controlled by other parties. 
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THE PARTICIPATION OF WOMEN 

The SLGA makes no requirements about the dissemination of gender-disaggregated. Without such 

information, it is not possible to analyse the extent of women‟s participation and compliance with CEDAW. 

Some provisions for gender-disaggregated data are made in the Election Rules (with references to polling 

station and election return forms including a record of male and female votes polled); however, there is no 

requirement that the ECP provide other basic data, such as the numbers of women who file candidate 

nomination papers, contest the election and are elected. 

 

Women‟s groups report that they were not consulted on the development of the SLGA or the Election Rules, 

which is inconsistent with the authoritative interpretation of CEDAW
183

. The SLGA and the Election Rules 

indicate no requirement that the election administration consult with groups broadly representative of 

women. 

 

RECOMMENDATIONS: The Sindh Local Government Act be amended to include requirements for the ECP to 

produce gender disaggregated data on candidacy, those elected, as well as registered and actual voters. 

Groups broadly representative of women be consulted in legal reviews and in the Provincial Assembly‟s and 

ECP‟s development of electoral practices. 

WOMEN AS CANDIDATES 

The SLGA includes provisions for reserved seats for women in order to increase the representation of 

women in recognition of the additional difficulties women face running as candidates. Union committees 

and union councils have 18 percent reserved seats for women (two out of the 11 total members), and town 

committees have one reserved seat for women. All other local council bodies de facto have 22 percent of 

seats reserved for women (33 percent of those directly elected, rather than of the total body). These seats 

are an important step towards the fulfilment of the UN target (reinforced by the Beijing Platform for Action) 

of 30 percent of elected representatives being female
184

. They are also numerically consistent with the 

concluding comments
185

 of the Committee on the Elimination of Discrimination Against Women, the CEDAW 

treaty body
186

. 

 

However, women‟s genuine representation as well as Pakistan‟s compliance with its treaty obligations are 

fundamentally undermined by a late legal change in August 2015 through which reserved seats became 

indirectly elected. As a result, council members on reserved seats are less answerable to citizens, who 

have no power to vote them out. Instead, these representatives become accountable to the members of the 

local council that vote them in
187

. This situation has been criticised as an extension of party majorities 

rather than a mechanism for promoting genuine representation, and thereby being antithetical to realising 

the effective role of women in politics. The requirement that a member be nominated and seconded by 

elected council representatives severely restricts who can run as a candidate for a reserved seat, thereby 

compromising the right to stand. Furthermore, it may be argued that the indirectly elected seats (which 

constitute approximately 43 percent of the total council composition) are not conducive to a genuine 

 
183

 CEDAW Committee, General Recommendation 23, paragraph 26: “States parties have a responsibility […] as a matter of course, to 

consult and incorporate the advice of groups which are broadly representative of women's views and interests.” 
184

 UN Department on Economic and Social Council Resolution, E/RES/1990/15 (24 May 1990), Recommendation VI: “Governments, 

political parties, trade unions and professional and other representative groups should each aim at targets to increase the proportion 

of women in leadership positions to at least 30 percent by 1995, with a view to achieving equal representation between women and 

men by the year 2000, and should institute recruitment and training programmes to prepare women for those positions.” 
185

 Concluding observations on the fourth periodic report of Pakistan, paragraph 20 (b): “ensure that […] the requirement of 33 percent 

of seats being reserved for women is retained and that women from religious minorities are represented in such a system.”  
186

 Pakistan ratified CEDAW in 1996. Currently 189 countries are State parties to CEDAW. 
187

 Under the new system, the reserved seat candidate has to be nominated and seconded by directly elected local council 

representatives (of which there may be as few as six), with all the directly elected local council representatives then forming an 

electoral college who vote for reserved seat candidates. 
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election, as they weaken the ability of the directly elected representatives to exercise government 

power
188

. 

 

Thus, this special measure to promote women‟s participation may be questioned for the degree to which it 

actually promotes the fulfilment of CEDAW requirements for state parties “to take all appropriate 

measures to eliminate discrimination against women in political life”
189

. It has also been criticised as 

representing a step backwards from the previous local government system in Sindh, under which reserved 

seats were directly elected. 

 

RECOMMENDATION: A review be undertaken of the system of reserved seats for women, in line with UN 

General Assembly resolution 66/130, which calls on countries to review the differential impact on their 

electoral systems on the political participation of women. 

The election process for reserved seats is not specified in the SLGA; it is left to the Election Rules, which 

are issued by the provincial government and, therefore, do not have any requirement for multi-party 

involvement
190

. The Election Rules are also incomplete. For example, it is not clear in the rules if a reserved 

seat candidate can run independently (although this was allowed in practice)
191

. Additionally, there is 

neither any specification as to how the 33 percent should be calculated nor any stipulation of when the 

indirect elections should take place. A lack of understanding of the system of reserved seats was evident 

with DRI interlocutors who reporting confusion about many aspects of the system. 

 

The ECP did not release any candidate nomination information with a gender-disaggregated breakdown. 

Thus, it is impossible to know how many women contested directly-elected seats or provide details of their 

nomination (for example, how many nominations were rejected, how many were withdrew, etc.). 

Stakeholders consistently reported that very few women ran on general seats
192

, and some reference was 

made to women being encouraged to “wait their turn” and run on the seats reserved for women, rather than 

contest a general seat that a man could win. Those women that did run were reportedly from politically 

powerful families. Some civil society analyses also confirmed that very few women ran on general seats. 

While data is not available, it appears that very few women on general seats were elected. 

 

WOMEN AS VOTERS 

The participation of women voters was very low. ECP data shows that 2,123,040 more men were registered 

than women, meaning that women constitute 44.6 percent of the electorate
193

. This under-registration is 

below population proportions from the Sindh Bureau of Statistics, which reports that 47.1 percent of the 

total population was female in 2011
194

. Under-registration is particularly pronounced in Karachi (third 

phase) where women constituted only 42.6 percent of the registered population
195

. Furthermore, the 

 
188

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 7: “Where citizens participate in the conduct of public affairs 

through freely chosen representatives, it is implicit in [ICCPR] article 25 that those representatives do in fact exercise governmental 

power and that they are accountable through the electoral process for their exercise of that power.” 
189

 CEDAW, article 7. 
190

 UN Human Rights Committee, ICCPR General Comment 25, paragraph 9 “The rights and obligations provided for in paragraph (b) 

[ICCPR article 25] should be guaranteed by law.” 
191

 Candidates are required to be on the electoral rolls and be “eligible.” Election Rules, section 50(1) and Form II Nomination Form. 
192

 For example, a media article reported that “According to the ECP‟s records, hardly 2 per cent of the around 5,500 candidates 

directly contesting the upcoming elections in Karachi on 5 December are women.” The article goes on to say that an ECP official 

stated that MQM had allotted 54 tickets to women, JI allotted 17, PTI allotted 12, PPP allotted 7 and Mohajir Qaumi Movement – 

Haqiqi allotted two. Nineteen women reportedly contested as independent candidates. JUI, ANP and Majlis-e-Wahdatul Muslimeen 

reportedly did not allocate a single ticket to women. The article states that only 12 women contested for the chairperson, 27 for vice-

chairperson and 90 for general councillors. See “Parties Ignore Women for Chairman‟s Role,” Express Tribune, 25 November 2015. 

<http://tribune.com.pk/story/997742/all-male-show-parties-ignore-women-for-chairmans-role/> 
193

 Of the 19,591,200 voters reported by the ECP to be registered in Sindh, 8,739,453 are female and 10,851,727 are male. 
194

 See Bureau of Statistics, Planning and Development Department, Government of Sindh, “Sindh at a Glance.” 

<http://sindhbos.gov.pk/sindh-at-a-glance/> 
195

 The ECP reports 4,065,791 male registrants and 3,017,275 female registrants for the third phase. 

http://tribune.com.pk/story/997742/all-male-show-parties-ignore-women-for-chairmans-role/
http://sindhbos.gov.pk/sindh-at-a-glance/
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gender disparity gap for registered voters has increased since the 2013 election. Gender-disaggregated 

voter registration data by polling station was not publicly available, thus it was not possible for 

stakeholders to identify locations with weaker female participation levels. UNDP undertook targeted voter 

education focusing on districts with low levels of female participation. 

 

RECOMMENDATION: NADRA undertake additional efforts to promote the uptake of CNICs by women, in 

particular in locations where women appear to be under-enrolled, such as Karachi, and that the ECP 

update the electoral roll accordingly. 

Stakeholders indicated poorer conditions in female 

polling booths and female-only polling stations
196

. 

While the ECP reported that they were able to obtain 

enough female polling staff, some men were used in 

female stations. Female staff complained of a lack of 

washroom facilities and suitable accommodation for 

women staff (also for male staff). Some party 

representatives reported difficulty in finding female 

agents who would be active, rather than taking a more 

passive role. Overall, this contributes to a situation 

wherein women‟s polling stations/booths are seen as 

being easier to manipulate. Furthermore, FAFEN had 

far fewer female observers, meaning there was 

reduced scrutiny of female stations and booths, 

particularly in rural areas where it is more difficult for a male observer to enter female booths and 

stations
197

. 

 

Polling station forms included provision for recording the number of women who voted. There are various 

different possible means for obtaining this information at combined polling stations
198

; however, this 

information was inconsistently collected. As such, some results sheets did not include gender-

disaggregated information. Voter turnout information was made available by the ECP down to the district 

level on 2 January 2016, but this did not include a gender breakdown. 

 

WOMEN IN THE ELECTION ADMINISTRATION 

The PEC in Sindh has been open to contact from groups broadly representative of women, but did not 

proactively consult with them during the current electoral process. There are a few women working in the 

PEC, including at the Director and Deputy Director level. Few to no women were appointed to RO positions: 

there was no female DRO, and only three female ROs (0.95 percent) and six female AROs (1.09 percent). 

 

The ECP‟s strategic plan recognises the participation of women as a critical objective and is reinforced by 

CEDAW principles regarding equality in government administration
199

. A senior ECP official told DRI that the 

commission has made it a priority to increase the number of women working as ECP staff and temporary 

elections staff, including in senior positions.  

 
196

 In total, 68.41 percent of polling stations were combined, containing a mixture of booths for either women or men. Out of a total of 

47,682 male and female booths, 22,734 were female. 
197

 For the second phase, for example FAFEN reported having 178 female observers and 428 male observers, and for the postponed 

elections in Sangar on 23 January 2016, FAFEN reported 44 male and seven female observers. 
198

 Through counting the number of marks of those who have voted on the electoral roll, counting counterfoils of issued ballots at the 

female polling booth and/or through counting the ballots in the ballot box of the female polling booth. 
199

 CEDAW, article 7: “States Parties shall take all appropriate measures to eliminate discrimination against women in the political and 

public life of the country and, in particular, shall ensure to women, on equal terms with men, the right [...] to participate in the 

formulation of government policy and the implementation thereof and to hold public office and perform all public functions at all 

levels of government.” 

Male polling staff at a women‟s polling booth 
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PARTICIPATION OF MINORITIES  

LEGAL FRAMEWORK 

No explicit reference is made in the Constitution for extra provision for minority representation as there is 

for “peasants, workers and women”
200

. However, the SLGA does provide for one reserved seat for a “non-

Muslim” in the union committees, union councils and town committees. In the other bodies, there is a five 

percent requirement for each category
201

. Reserved seats for non-Muslims may be seen as a necessary 

measure to provide for the constitutional requirement to safeguard minorities‟ rights and interests
202

. This 

can be regarded as being in accordance with Pakistan‟s international commitments under ICCPR
203

 to give 

effect to non-discrimination against religious minorities
204

. 

 

As with all of the reserved members, the election of non-Muslim representatives became indirect following 

as a result of the late legal change in August 2015. The means of indirect election is not defined in the act 

and is instead left to the Election Rules. It is, therefore, subject to governmental change. As with the 

reserved seats for women, the indirect election system weakens members‟ links with citizens and instead 

creates de facto dependence on political parties, thereby undermining political effectiveness. Again, as 

with the reserved seats for women, candidates for the non-Muslim seats can only be nominated by directly 

elected members of the councils, thereby severely restricting the right to stand. 

 

The “non-Muslim” reserved seat de facto excludes Ahmadis (who see themselves as Muslims but are 

defined in the Constitution as non-Muslims
205

). Furthermore, Ahmadis are effectively excluded from 

general seats as the declaration and oaths provided in the Election Rules, establishes that “Muslim 

candidates” are required to confirm they are not Ahmadi
206

. This is discriminatory and overly restrictive, as 

it means that Ahmadis can only run if they accept themselves as non-Muslim, thereby forcing them to 

choose between their faith and political participation
207

. Additionally, the oath requires Muslim candidates 

to also confirm this assertion against Ahmadis. 

 

The oaths for members of the district council, municipal committee and town committees require all 

nominated candidates to confirm that they will “strive to preserve the Islamic Ideology which is the basis 

for the creation of Pakistan”
208

. This unfairly requires non-Muslim candidates to commit to Islamic 

ideology. 

 
200

 Constitution of Pakistan, article 32. 
201

 In practice, this was interpreted to mean five percent of the directly elected seats, as opposed to five percent of all seats. This 

resulted in roughly three percent of total seats on these bodies being reserved for non-Muslims. 
202

 Constitution of Pakistan, article 36. 
203

 ICCPR, article 2(1): “Each State Party to the present Covenant undertakes to respect and to ensure to all individuals within its 

territory and subject to its jurisdiction the rights recognized in the present Covenant, without distinction of any kind, such as […] 

religion;” and article 2(2): “each State Party to the present Covenant undertakes to [...] adopt such laws or other measures as may be 

necessary to give effect to the rights recognized in the present Covenant.” 
204

 Pakistan is also a State party to the International Convention on the Elimination of Racial Discrimination (ICERD) and, although 

religious minorities do not as such fall under the Convention, has reported on the status of religious minorities under the treaty‟s 

auspices. 
205

 Ahmadis are defined as non-Muslims in the Constitution, Article 260(3). The Pakistan Penal Code makes it a criminal offence for an 

Ahmadi to call or pose himself directly or indirectly as a Muslim, to preach or propagate his faith or in any manner whatsoever outrage 

the religious feelings of Muslims, to refer or call his place of worship as Masjid, to call people to prayer by reciting Azan to refer to his 

mode or form or call to prayer as Azan, among others. Ahmadis have been target of violent attacks. 
206

 Election Rules, Form-II Nomination Form, p. 32. In the oath nominated Muslim candidates are required to confirm belief in “the 

absolute and unqualified finality of the Prophethood of Muhammad” and also confirm that the candidate does not call him or herself 

an Ahmadi. 
207

 ICCPR article 25: “Every citizen shall have the right and the opportunity, without any of the distinctions mentioned in article 2 and 

without unreasonable restrictions: (a) To take part in the conduct of public affairs, directly or through freely chosen representatives; 

(b) To vote and to be elected.” ICCPR article 2(1): “Each State Party to the present Covenant undertakes to respect and to ensure to all 

individuals within its territory and subject to its jurisdiction the rights recognized in the present Covenant, without distinction of any 

kind, such as [...] religion.” 
208

 Election Rules, Form-III Nomination Paper (For Member of District Council). Also Form-III (A) Nomination Paper (For Member of 

Ward in Municipal Committee/Town Committee). 
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RECOMMENDATIONS: A review be undertaken of the system of reserved seats for non-Muslims to expand 

opportunities to stand as candidates.  

The oaths specified in the Election Rules be amended so that freedom of religion is not compromised 

during the nomination process. 

PARTICIPATION OF MINORITIES IN PRACTICE 

There is a lack of existing population data, but the 1998 census shows that Sindh has the highest 

proportion of religious minorities out of Pakistan‟s provinces and the Federally Administered Tribal Areas. 

Religious minorities comprise over eight percent of the population (primarily Hindus, Christians, Ahmadis, 

and Sikhs)
209

. The majority of Pakistan‟s Hindu population lives in Sindh and, according to a NADRA 2012 

report, Sindh contains the eight districts that have the highest percentage of non-Muslim voters in the 

country
210

. 

 

The Sindh Provincial Assembly has nine seats reserved for non-Muslims (out of 168 total seats). In 

addition, there is one non-Muslim MP elected on a general seat. Of the 10 total seats, nine are held by 

Hindus and one by a Christian. 

 

The late removal of directly elected reserved seats for non-Muslims was criticised by minority rights groups 

because it reduced the participation of these in elections, particularly in districts with lower percentages 

of religious minorities. The Sikh community boycotted the elections, objecting to the removal of directly 

elected reserved seats and the lack of reserved seats for Sikhs and Parsis
211

. 

 

The Minister responsible for minority affairs
212

 estimated that over 600 candidates from minority 

communities ran on general seats, which is less than two percent of the total 32,667
213

. Other estimates 

were even lower. For example, FAFEN‟s analysis found that 111 candidates from minority communities ran 

on general seats in the second phase (0.73 percent of all general seat candidates). Some community 

leaders reported to DRI that non-Muslims seeking to contest elections on general seats were discouraged 

by political parties and told to wait for the indirect election of reserved seats. Positively, districts with 

higher proportions of religious minorities, such as Tharparkar and Umarkot, reportedly witnessed 

significant numbers of non-Muslims contesting general seats. Information is not available on the number 

of people elected to general seats who are from minority communities. 

 

As with previous elections, the Ahmadi community boycotted the election process
214

. In addition to the 

legal issues raised above, the Ahmadi community continues to be discriminated against because they are 

registered on a separate electoral roll
215

. This contradicts the requirments of the ICCPR
216

. The use of a 

separate electoral roll not only segregates Ahmadis as citizens, but also creates a publicly available list of 

 
209

 See Pakistan Bureau of Statistics, “Population by Religion.” 

<http://www.pbs.gov.pk/sites/default/files//tables/POPULATION%20BY%20RELIGION.pdf> 
210

 See NADRA, “Pakistan Votes.” 
211

 See, e.g., “Sikhs Declare Boycott of Local Government Elections in Sindh,” Dawn, 23 September 2015. 

<http://www.dawn.com/news/1208688> 
212

 Minister for Wildlife, Forest, Excise, Taxation & Narcotics and Minorities Affairs, Government of Sindh. 
213

 30,778 candidates contested on general seats and 1,889 were elected unopposed. 
214

 See, e.g., “Rigging Against Minorities,” The Nation, 5 November 2015. <http://nation.com.pk/columns/05-Nov-2015/rigging-

against-minorities > 
215

 While the Constitution foresees Pakistani citizenship and an age of 18 as the requirements for the right to vote, and the Conduct of 

General Elections Order 2002 establishes a unified ER, subsequent amendments, notably section 7b and 7c, discriminate against 

Ahmadis. 
216

 ICCPR, article 2: “Each State Party to the present Covenant undertakes to respect and to ensure to all individuals within its territory 

and subject to its jurisdiction the rights recognized in the present Covenant, without distinction of any kind, such as race, colour, sex, 

language, religion, political or other opinion, national or social origin, property, birth or other status.”  

 

http://www.pbs.gov.pk/sites/default/files/tables/POPULATION%20BY%20RELIGION.pdf
http://www.dawn.com/news/1208688
http://nation.com.pk/columns/05-Nov-2015/rigging-against-minorities
http://nation.com.pk/columns/05-Nov-2015/rigging-against-minorities
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the minority that could be exploited to identify and target them. The total number of Ahmadis registered on 

the supplementary list was not publicly available, but reportedly included approximately 14,400 people.  

 

RECOMMENDATION: The separate list for Ahmadi voters be abolished, so that all voters are placed on one 

unified electoral roll. 
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ANNEX 1: OFFICIAL ELECTORAL SCHEDULE 

Activity Dates 

 Phase 1 Phase 2 Phase 3 

Notice inviting nomination papers to be 
issued by Returning Officers 

1 September 2015 9 September 2015 28 September 2015 

Nomination papers received 7-11 September 
2015 

13-17 September 
2015 

3-7 October 2015 

Scrutiny of nomination papers by Returning 
Officers 

12-17 September 
2015 

28 September - 2 
October 2015 

8-13 October 2015 

Appeal filing deadline against Returning 
Officer’s decisions 

22 September 2015 6 October 2015 30 October 2015 

Deadline for decisions on appeals by 
Appellate Tribunals 

30 September 2015 12 October 2015 5 November 2015 

Deadline for withdrawal of candidacy 1 October 2015 13 October 2015 6 November 2015 
Publication of revised list of candidates 2 October 2015 14 October 2015 7 November 2015 
Polling date 31 October 2015 19 November 2015 5 December 2015 
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ANNEX 2: MAP OF SINDH 
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ANNEX 3: POLITICAL COMPOSITION OF THE PROVINCIAL ASSEMBLY 

Composition of the Sindh Provincial Assembly (as of January 2016). 

PARTIES NUMBER OF MEMBERS 
Muttahida Qaumi Movement 51 
National Peoples Party 2 
Pakistan Muslim League (Functional) 11 
Pakistan Muslim League (Nawaz) 8 
Pakistan Peoples Party (Parliamentarian) 91 
Pakistan Tehreek-e-Insaf 4 
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ANNEX 4: ELECTORAL SYSTEM 

Sindh’s local government structure, as outlined in the SLGA and the Election Rules, consists of eight types of 

elected local councils: metropolitan corporation, district municipal corporation, municipal corporation, 

municipal committee, town committee, union committee, district council and union council. Urban and rural 

designations and population size are used to determine which bodies are established in which areas. All 

councils are comprised of directly and indirectly elected members, using multiple electoral systems. Each local 

council has reserved seats set aside for women, non-Muslims, youth, and peasants or labourers. Elections to 

the local councils can be contested by both party-affiliated and independent candidates. 

RURAL AREAS 

There are two tiers of local councils utilised in Sindh’s rural districts. 

1. Union Councils: Union councils each have 11 total members, comprised of a chair, vice chair, four 

general seat members, two seats reserved for women and one seat each reserved for a peasant or 

labourer, a youth and a non-Muslim. The general seat members are elected directly from single-

member wards217, and the chair and vice chair218 are elected directly on a joint ticket from the whole 

territory of the union council, both using the first-past-the-post (FPTP) plurality system. The reserved 

seat members are indirectly elected by the union council’s chair, vice chair and general seat members, 

yet the system is not fully defined in the legal framework219. There are 1,137 union councils 

throughout the province.  

2. District Councils: A district council encompasses multiple union councils, the territories of which serve 

as single-member wards for the district council’s general seat members. Each district council is 

comprised of 1) varying numbers of general seat members (from 20 to 70), equal to the number of 

union councils within the district and 2) reserved seat members allocated on a fixed percentage basis 

(33 percent for women and five percent each for labourers or peasants, non-Muslims and youth220. 

The general seat members are directly elected in a FPTP plurality system. The reserved seat members 

are indirectly elected by the district council’s general seat members, yet the electoral system utilised 

is not fully defined in the legal framework. The chair and vice chair are then indirectly elected on a 

joint ticket by the district council’s full membership. There are 24 district councils in the province.  

 

Voters in Sindh’s rural areas receive three ballot papers each: one for a union council general seat member; a 

second for the jointly contested union council chair and vice chair; and a third for a district council general 

seat member. 

URBAN AREAS (NON-KARACHI) 

In urban areas other than Karachi, there are four types of local councils: town committees, municipal 

committees, union committees and municipal corporations. Town committees are constituted in urban areas 

 
217

 “Ward” is the term used in the SLGA for an electoral constituency. It refers to single-member constituencies within a union 

committee, municipal committee, town committee or union council. However, it also refers to the larger electoral constituencies 

comprising the entire territory of a given union committee or union council used to elect district council members and the chairs and 

vice chairs of union committees and union councils. 
218

 The SLGA refers to chairmen and vice chairmen and uses other gender-specific language. For the purpose of this report, chair and 

vice chair are employed. 
219

 Election Rules, section 54 (2) appears to refer to a single non-transferable vote (SNTV) system in which all reserved seat members 

in a given category (for example, women) be elected using a single ballot: “Each voter shall have only one vote for each category of 

reserved seats, irrespective of the number of seats to be filled.“ The electoral formula, however, is not defined, as there is no mention 

of how votes are translated into seats. This is the case for reserved seat elections to all the local government bodies discussed in this 

section. 
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 See Structure of Local Councils and Electoral System section above for a discussion of how these percentages are applied. 
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with a population ranging from 5,000 to 30,000 and are a single-tier system with no corresponding higher or 

lower council. Municipal Committees are constituted in urban areas with a population ranging from 30,000 to 

300,000 and also use single-tier system with no corresponding higher or lower council. Municipal corporations 

are constituted in urban areas with a population ranging from 300,000 to 2.5 million, encompassing multiple 

union committees in a two-tier system.  

1. Town Committees: Each town committee is comprised of 1) varying numbers of general seat 

members (from two to 18), depending on population and 2) a fixed number of reserved seat members 

by category, including one woman, one labourer or peasant, and one non-Muslim. For some reason, 

possibly an administrative error, the amended SLGA applies a fixed percentage of five percent for 

reserved youth seats instead of a fixed number221. General seat members are directly elected from 

single-member wards using a FPTP plurality system. The reserved seat members are indirectly elected 

by the town committee’s general seat members, yet the electoral system utilised is not fully defined in 

the legal framework. The chair and vice chair are then indirectly elected on a joint ticket by the town 

committee’s full membership. There are 151 town committees throughout Sindh. 

2. Municipal Committees: Each municipal committee is comprised of 1) varying numbers of general seat 

members (from three to 46), depending on population and 2) reserved seat members allocated on a 

fixed percentage basis (33 percent for women and five percent each for labourers or peasants, non-

Muslims and youth). General seat members are directly elected from single-member wards using a 

FPTP plurality system. The reserved seat members are indirectly elected by the municipal committee’s 

general seat members, yet the electoral system utilised is not fully defined in the legal framework. The 

chair and vice chair are then indirectly elected on a joint ticket by the municipal committee’s full 

membership. There are 37 municipal committees throughout Sindh. 

3. Union Committees: Union committees in non-Karachi urban areas are elected and constituted in the 

same manner as the union councils described above. There are 142 union committees in Sindh’s non-

Karachi urban areas. 

4. Municipal Corporations: A municipal corporation encompasses multiple union committees, the 

territories of which serve as single-member wards for the municipal corporation’s general seat 

members. Each municipal corporation is comprised of 1) varying numbers of general seat members, 

depending on the number of union committees within the municipal corporation (ranging from 26 to 

96) and 2) reserved seat members allocated on a fixed percentage basis (33 percent for women and 

five percent each for labourers or peasants, non-Muslims and youth). The general seat members are 

the directly elected chairs of the union committees within the municipal corporation, who serve on 

both bodies. The reserved seat members are indirectly elected by the municipal corporation’s general 

seat members, yet the electoral system utilised is not fully defined in the legal framework. The mayor 

and deputy mayor are then indirectly elected on a joint ticket by the municipal corporation’s full 

membership. There are three municipal corporations in Sindh: Hyderabad, Mirpurkhas and Sukkur. 

 

Voters in Sindh’s non-Karachi urban areas receive either one or two ballot papers each. Individuals who elect 

town committees or municipal committees receive one ballot paper each, selecting a general seat member. 

Voters who elect union committees and municipal corporations receive two ballot papers each: one for a 

union committee general seat member and a second for the jointly contested union committee chair and vice 

chair (the chair of which is concurrently contesting to serve as a general seat member of the municipal 

corporation). 

 
221

 SLGA (Third Amendment), 2015, section 3 (5) includes town committees in a list of amendment to section 18 “in sub-sections 

(3),(4),(6),(8), and (9), in clause (b) thereof, after the words „women members‟ the words „5% for youth members‟ shall be inserted.” 
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KARACHI 

There are three types of local councils in Karachi. 

1. Union Committees: Union committees in Karachi are elected and constituted in the same manner as 

the union councils and non-Karachi union committees described above. There are 213 union 

committees in the Karachi Metropolitan Corporation. 

2. District Municipal Corporations: A district municipal corporation encompasses multiple union 

committees, the territories of which serve as single-member wards for the municipal corporation’s 

general seat members. Each district municipal corporation is comprised of 1) varying numbers of 

general seat members, depending on the number of union committees within the municipal 

corporation (ranging from 17 to 51) and 2) reserved seat members allocated on a fixed percentage 

basis (33 percent for women and five percent each for labourers or peasants, non-Muslims and 

youth). The general seat members are the directly elected vice chairs of the union committees within 

the district municipal corporation, who serve on both bodies. The chair and vice chair are then 

indirectly elected on a joint ticket by the district municipal corporation’s full membership. There are 

six district municipal corporations within the Karachi Metropolitan Corporation. 

3. Metropolitan Corporation, Karachi: The metropolitan corporation encompasses Karachi’s 213 union 

committees, the territories of which serve as single-member wards for the metropolitan corporation’s 

general seat members. The metropolitan corporation is comprised of 1) 213 general seat members 

and 2) reserved seat members allocated on a fixed percentage basis (33 percent for women and five 

percent each for labourers or peasants, non-Muslims and youth). The general seat members are the 

directly elected chairs of the union committees within the metropolitan corporation, who serve on 

both bodies. The reserved seat members are indirectly elected by the metropolitan corporation’s 

general seat members, yet the electoral system utilised is not fully defined in the legal framework. The 

mayor and deputy mayor are then indirectly elected on a joint ticket by the metropolitan 

corporation’s full membership. There is only one metropolitan corporation in Sindh. 

 

Voters in Karachi receive two ballot papers each: one for a union committee general seat member and a 

second for the jointly contested union committee chair and vice chair (the chair of which is concurrently 

contesting to serve as a general seat member of the metropolitan corporation; the vice chair of which is 

concurrently contesting to serve as a general seat member of a district metropolitan corporation). 
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ANNEX 5: LIST OF ABBREVIATIONS 

ANP  Awami National Party 

ARO  Assistant Returning Officer 

CAC  Convention Against Corruption 

CEC  Chief Election Commissioner of Pakistan 

CEDAW  Convention on the Elimination of All Forms of Discrimination Against Women 

CNIC  Computerised National Identity Card 

CRPD  Convention on the Rights of Persons with Disabilities 

DCA  Delimitation of Constituencies Act 1974 

DEC  District Election Commissioner 

DRI  Democracy Reporting International 

DRO  District Returning Officer 

EAM  Election Assessment Mission 

ECP  Election Commission of Pakistan 

EOM  Election Observation Mission 

FAFEN  Free and Fair Election Network 

FIR  First Information Report 

FPTP  First Past the Post 

HRCP  Human Rights Commission of Pakistan 

ICCPR  International Covenant on Civil and Political Rights 

ICERD  International Convention on the Elimination of Racial Discrimination 

JI  Jamaat-e-Islami 

JUI-F  Jamiat Ulama-e-Islam-F 

JUI-P  Jamiat Ulama-e-Islam Pakistan 

KP  Khyber Pakhtunkhwa 

MNA  Member of the National Assembly 

MPA  Member of the Provincial Assembly 

MQM  Muttahida Quami Movement 

MQM-H  Muttahida Quami Movement (Haqiqi) 

NADRA  National Database and Registration Authority 



 

  73 

NPP  National Peoples Party 

PEC  Provincial Election Commissioner 

PML-F  Pakistan Muslim League-Functional 

PML-N  Pakistan Muslim League-Nawaz 

PML-Q  Pakistan Muslim League-Quaid E Azam Group 

PPP  Pakistan Peoples Party 

PrO  Presiding Officer 

PTI  Pakistan Tehreek-e-Insaf 

REC  Regional Election Commissioner 

RO  Returning Officer 

ROPA  Representation of the People Act 1976 

SFoIA  Sindh Freedom of Information Act 2006 

SHC  Sindh High Court 

SLGA  Sindh Local Government Act 2013 

SNTV  Single Non-Transferable Vote 

SUP  Sindh United Party 

UN  United Nations 
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