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Disclaimer: This guide is not meant to replace the OFFICIAL TEMPLATE of the PROGRAMME BASED BUDGET but 

rather to enhance and improve the quality and depth of information included in the document. Always refer to the 

legal requirements outlined in the Public Finance Management (PFM) Act 2012 and its accompanying regulations 

2015. Counties are encouraged to innovate and explore the best practices within the framework provided. 
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Introduction 

 

Programme Based Budgets (PBBs) have become a common feature in many countries around the world 

to improve how budgets are prepared and tracked. In Kenya, PBBs have been the format adopted for 

budgeting since FY 2013/14. PBBs are meant to improve the process of how governments prioritize 

services that have the best value for citizens through a clear prioritization process. In addition, they 

give governments a platform to ensure their budgets are efficient and effective with clear targets and 

milestones of what needs to be achieved and in what timelines. Most importantly, they provide citizens 

with a platform to understand the justification for policy decisions that are made through government 

budgets. PBBs organize budgets around a set of objectives implemented through clear programmes 

spread across different Ministries, Departments and Agencies (MDAs) of government. These budgets 

also come with clear performance information that is supposed to help set milestones to achieve the 

programme objectives. A key difference of PBBs from line-item budgets is their focus on budget outputs 

rather than inputs in the latter. 

The Public Finance Management Act 2012, 129(1)(2) requires the County Executive Committee member 

for finance to prepare and submit budget estimates and other documents supporting the budget of the 

county government to the County Assembly by April 30th. The budget estimates shall present the 

detailed budget programmes and sub-programmes that are proposed to be implemented in a financial 

year. 

This guide looks at the presentation and level of information provided by county governments in Kenya 

in their PBBs. The objective is to provide an outlay of what is working well in the preparation of 

programmes budgets across Kenya’s counties and areas that need to be improved. This guide comes 

nine years after Kenya first prepared PBBs at the national level and eight years after counties made the 

shift in their budget presentations. 

This guide provides an outline of key components that make up a good Programme Based Budget 

based on the requirements in the Public Finance Management Act, 2012 and good practices from other 

jurisdictions around the World. The examples used in the guide are drawn from national and county 

PBBs and the South African national budget.  

  



 

 

4 

 

Improving Programme Based Budgets 

 

The Programme Based Budget (PBB) should have the following key elements: 

1. Revenue: This section details the county revenue projections for the budget year, broken down 

by key sources (e.g. equitable share, own source revenue, conditional grants and other revenue 

from sources such as SHIF and in-kind contributions). It should include historical revenue 

performance and future projections to inform medium-term budgeting. 

2. Budget narrative: This section explains the overall goals and objectives of the budget, with 

departmental narratives providing context for budget decisions. It includes the county or 

departmental mission, overview of priorities, past achievements, historical spending, challenges 

and their mitigation, and some general expenditure breakdown. 

3. Summary of Departmental/Ministerial Budgets: This provides an overview of the total budget 

divided into allocations for different ministries or departments. It may further break down 

budgets into recurrent (e.g., personnel, operations and maintenance) and development (e.g., 

capital) expenditures. Ideally, it should also present historical allocations and future projections. 

4. Programmes and Sub-programmes: PBBs are structured around programmes (activities with 

common broad objectives) and sub-programmes that have distinct objectives. This structure 

shows how specific budget activities align with board policy goals. Good practice when drafting 

PBBs includes clear programme objectives, a manageable number of programmes/sub-

programmes, and consistency over time. 

5. Indicators, Targets, and Timelines: PBBs use these to track progress toward programme 

objectives. Effective indicators should have clear baselines, be specific and measurable, include 

historical performance data, be reasonable in number, and be regularly updated through a 

practical data collection mechanism(s). 

6. Personnel and Costs: This section provides information on staff costs, which is a significant 

budget item across county budgets. Ideally, it goes beyond just "compensation to employees" 

and includes details on the number of staff, their job groups, and emoluments. 

7. Capital Projects: These are projects within the budget that contribute to programme objectives. 

Information on capital projects should include the project name, location, completion status (if 

ongoing, new or stalled), implementation time frame and approved allocations. 

8. Public Participation: PBBs or accompanying public participation reports should provide feedback 

on Public Participation with details on the opportunities that the public was given to participate, 

who was involved and how their inputs informed final key decisions in key budget documents.  

Key Elements of Programme Based Budgets 

1. Revenue 

Budget expenditure has to be funded, and Programme Based Budgets should provide details of revenue 

projections for the coming year. The approved Programme Based Budget should provide information 

on how a county plans to raise or expect funds from. Part VI Section 58 (1) of the County PFM Act 

regulations 2015 provides information on the format of the revenue estimates that includes: the 

description of the source of revenue in terms of head code, estimated revenues amounts and their 

nature showing the revenue items. The revenue estimates should be broken down by the key sources. 

The budget should separate revenue which is drawn from intergovernmental transfers, locally 

generated resources, conditional grants and any other revenue that counties anticipate in a financial 

https://new.kenyalaw.org/akn/ke/act/ln/2015/35/eng@2022-12-31
https://new.kenyalaw.org/akn/ke/act/ln/2015/35/eng@2022-12-31
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year. Lastly, it is good practice globally for revenue to be presented in a form that is reflective of the 

Medium-Term Expenditure Framework. In this format counties should prepare revenue details which 

have actual revenue for the two previous financial years, the coming financial year revenue estimates 

and the projected revenue estimates for the next two outer years. The sample below from Nandi County 

shows a presentation of revenue information across previous years and projections for future targets. 

 

Source: Programme Based Budget, Nandi County FY 2022/23 

2. Budget Narrative on Priorities 

The Programme-Based Budget should provide a section with the overall priority description, and a 

narrative at the beginning of each department. The prioritized areas of the budget, i.e., sectors that 

have received the highest share of the county budget allocation compared to the previous year’s 

allocation. This can be determined by comparing the allocations in the upcoming year’s budget, the 

current year’s budget under implementation, and the previous year’s budget for the same county. The 

PFM regulations 2015 31(f) provides that the “budget estimates shall take into account expenditure 

priorities, which contributed to the realization of the required output and desired policy outcome.” A 

good budget narrative should include: 

1. Mission & Objectives: Each department provides overall mission and objectives of its budget and 

expenditure estimates. 

2. Priorities: Clear explanation on priorities that inform the allocations for the whole budget or each 

department.  

3. Historical Overview: Budget execution figures and absorption rates are provided in summary with 

an explanation of the achievements in the past two or three years.  

4. Challenges: Present the challenges in past budget years and how the department plans to address 

them by going into the new budget year. The county can also highlight solutions that have been 

applied to recurring problems and their impact.  

5. Expenditure Breakdown: A breakdown of programme expenditure by broad categories such staff 

and capital expenditure. 
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Samburu county provides a good example of a budget narrative that presents different sets of 

information that helps contexualize decsion making for the coming year. 

 

Source: Programme Based Budget FY 2024/25, Samburu County 

 

3. Summary of Departmental/Ministerial Budgets 

A PBB should provide a summary of the total budget, broken down into the different ministrial or 

departmental allocations for the year. This provides an overview of how the budget is distributed across 

different administrative units in the county government. The summary may also break down the 

budgets further into the different components of recurrent and development budgets, for example, 

showing each department’s allocation for personnel and operations and maintenance.  

Nakuru County’s PBB FY 2024/25 provides a good example and even adds a column with the share of 

the budget taken up by each department. The county has disintegrated the budget into the different 

key components that contribute to the total budget across the departments. In particular, the recurrent 

budget is present in terms of compensation to employment and the allocation to operations and 

maintenance. In addition, the county also provides a column with the share of the budget allocated to 

each of the departments. Comparing that to previous years would give a good picture of how 

prioritization is changing over time across the department. 
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Source: Programme Based Budget 2024/25, Nakuru County 

4. Programmes and Sub-programmes  

Programme Based Budgets are structured around programmes and sub-programmes showing a clear 

organization of the budget around outputs. Programmes are made up of a set of activities in a budget 

that work towards a common objective. Programmes should be structured in a way that shows how 

the different activities contribute to the policy objectives of the programme and how the allocated 

resources will align to achieve the same. Programmes are also broad in nature, and to narrow down 

the activities and processes, these programmes are broken down into sub-programmes. The objectives 

and number of programmes play a big role in the clarity and transparency of what they present and 

are meant to achieve. A good presentation of the programmes should consider the following: 

1. They should be clear with specific objectives. 

2. The number of programmes and sub-programmes should not be too few, that they are 

vague, or too many that they become challenging to track. The National Treasury 

advises counties and national ministries to have at least five programmes for ease of 

supervision and reporting and not to exceed seven programmes. Furthermore, no 

programme should have an allocation lower than 15 percent of the total MDA or 

departmental budget.  

In addition, the number of sub-programmes under each programme should not exceed 

seven for the same reasons of reducing complexities in reporting and supervision.1 In 

other jurisdictions, the limit is set based on the size of the budget one programme can 

 
1 

https://countytoolkit.devolution.go.ke/sites/default/files/resources/County%20Budget%20Operational%20Ma

nual%20.pdf  

https://countytoolkit.devolution.go.ke/sites/default/files/resources/County%20Budget%20Operational%20Manual%20.pdf
https://countytoolkit.devolution.go.ke/sites/default/files/resources/County%20Budget%20Operational%20Manual%20.pdf
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have with either a bottom or top ceiling. 

3. Lastly, programmes and sub-programmes should be consistent over time and should not 

change too much so that it becomes difficult to track them across the years. 

Kisumu county makes a good effort in presenting its programmes and sub-programmes with 

details on allocations for the past two years and with projections for two years into the future.

 

Source: Programme Based Budget 2024/25, Kisumu County 

Limited or lack of sub-programme level breakdown has been a key challenge over the years that 
counties have applied a PBB lens to their budgeting. Kenya’s PBB structure has been focused on 
a few generic lines such as compensation to staff, current/capital transfers etc. However, these 

classifications do not give a full picture of what the county is spending under such lines. There 
is a good example from the South African PBB that shows how recurrent spending can be broken 
down in a PBB to help the public identify what costs are covered. In addition, the right side of 
the table has a few analytical columns on the change in allocations on these lines in terms of 

growth and the share of the programme budget they take up. This helps the reader appreciate 
the importance of lines even under recurrent budgets and the shift in their allocation. 
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Source: Programme Based Budget 2025, South Africa  

 

5. Indicators, targets, and timelines 

One advantage of PBBs is that they present measures that are supposed to track progress towards the 

achievement of programme and sub-programme objectives. Targets and indicators provide a useful 

platform for conversations on value for money and what approved allocations should achieve. These 

targets may not be linked, line-for-line with budget lines, but they should provide enough detail to 

inform us what can be realistically measured over time. The budget should disclose not only the amount 

of money that is being allocated to a program but also any information needed to analyze that 

expenditure. Non-financial data and performance targets associated with budget proposals are used to 

assess the success of a given policy.  

Good performance information should have the following characteristics: 

1. Clear baselines that show the current status of services or goods as a starting point to 

gauge what can practically be achieved. 

2. Specific, measurable and timebound indicators, 

3. Information on historical performance from past years is a helpful addition to evaluating 

how realistic future targets are, based on available resources, 

4. The number of indicators should be reasonable to ensure the agencies responsible can 

track them all. 

5. They should be constantly updated, and this should inform what targets and indicators 

can practically be included in the budget. 
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The Lamu County PBB presents targets and indicators at the sub-programme level. In addition, it 

presents the baseline for what is to be measured with an actual performance column on what has been 

achieved in previous years in this example FY 2022/23. That is an important step in evaluation whether 

projected performance is realistic based on historical trends.  

 

Source: Programme Based Budget 2024/25, Lamu County 

The national government budget manual indicates that budgets should provide narratives to explain 

performance over the past three years. Therefore, the example above from Lamu would then have 

performance indicators for 2020/21 and 2021/22 as well like the example below from the South African 

PBB. The additional good practice in this example is that the performance information provided for the 

three years are the audited numbers, which means the previous performance is confirmed. 
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Source: Programme Based Budget 2025, South Africa  

6. Personnel and costs 

Staff costs remain one of the significant budget lines for national and county budgets in Kenya. 

Therefore, a good PBB should provide information on wages for each department or programme. How 

staff costs are clustered in the budget also helps in giving clear indications of the actual human capacity 

expense of delivering on the programme objectives across the budget. Therefore, the PBB should 

present information on personnel broken down by the numbers in each ministry/program and the 

amount of money paid by job group or individually. 

Ideally, the PBB should present information: 

1. Beyond “compensation to employees” at programme or sub-programme level. 

2. On the number of staff, job group, emoluments and costs. 

Nyeri county presents its staff budget organized by job groups, the number of people already in 
the role and how many are approved. This last element helps to provide details of the gap in 
staffing and can inform a progressive employment plan through additional allocations over time. 

Other counties like Taita Taveta have a column that gives details on whether those in the county 
payroll are in permanent or contractual terms. 
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Source: Programme Based Budget 2024/25, Nyeri County  

It’s also good practice to highlight what the staffing costs and needs are under each programme 
in the budget. The example below from the South African Budget shows how the budget can be 
broken down to show what the allocations under each programme for staff compensation. 
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Source: Programme Based Budget 2025, South Africa  

 

7. Capital Projects 

The development budget forms the second and equally important part of the budget, the first being 

the recurrent budgets. This is the section where allocations to short term and long-term capital projects 

are allocated resources. In Programme Based Budgets, projects should be seen as inputs that contribute 

to the objectives or service delivery goals of programmes and sub-programmes. Therefore, no matter 

how large or expensive a project is, it cannot be structured as a programme on its own. Projects should 

be placed under their respective programmes and sub-programmes within the PBB. For example, a 

health center should be placed under the primary health care sub-programme as it’s a primary vehicle 

in the delivery of services such as immunization. The image below is an illustration by the National 

Treasury on how projects and programmes are connected and aligned. 
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Capital projects form a key proportion of county budgets and are also a significant focus during Public 

Participation. Besides, they are a good indicator of how the county budget distributes government 

investments in line with the needs of different areas within a county.  

Capital projects presented in the budget should include the following information: 

1. project name, 

2. specific geographical location, 

3. completion status in cases of ongoing projects 

4. approved allocation for each capital project 

Bomet County presents a comprehensive set of information on its capital projects. It even goes further 

to include a column on green details that may be related to some of the projects. 
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Source: Programme Based Budget 2024/25, Bomet County 

8. Public participation 

County Governments are required to facilitate public participation in fostering county decision-making 

involvements. The programme-based budget should present the views collected from the public and 

how those inputs have shaped the Approved Budget Estimates. Justification should also be provided in 

all cases where public input was used and not used.  

Best practices demand the government provides citizens with an accessible summary of the implications 

of budget policies and an opportunity to participate in budget deliberations. Best on observed practice 

across the counties, the feedback can be shared directly as annexes in documents like ADPs or they 

can be shared as a separate public participation report like the example from Tana River shown below. 
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Source: Public participation report, Tana River County 2024/25 

 

Conclusion 

PBBs are meant to help lay out what budgets are supposed to achieve; how much will be required 
to achieve those objectives and how the results will be measured to know that the goals have 
been achieved. A primary function of programme-based budgets is to shift the focus on budgets 

from inputs to what benefits government spending is supposed to provide its citizens. Therefore, 
budgets should be presented in a way that citizens and oversight institutions can track the 
priorities funded across the budget and what they are supposed to achieve in a given financial 
year and over the medium term.  

This guide aims to help improve the standards of information that is provided through budgets 
and presented in ways that the public can easily understand the decisions being made through 
the budget at both levels of government. The information will also help CSOs hold both county 

budgets accountable on the quality and comprehensiveness of the information provided through 
the budget estimates. 
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