Developing Rural Trangport Policies and Strategies: A work in progress

The preparation of this paper by Richard Robinson and mysdlf started in 1999. It was intended to
be a companion to Approach Papers published under the Rura Travel and Transport Pragram
(RTTP). It was designed to capture emerging experiences from RTTP swork in Sub-Sahara
Africato assgt countries put in place policies and srategies to address their rurd travel and
trangport problems. Whilst the basic work of conceptudizing the goproach to the policy work was
relaively cear, it became quite evident as research for the paper progressed that experienceson
the ground were few and more time was needed to alow for emerging experiencesto reach a
point where they could be documented for dissemination to awider audiencein line with the

objective for preparing the paper.

In addition, discussons between the Bank’s Rurd Transport Thematic Group led to adecison for
joint sponsorship with RTTP of afour volume World Bank Technical Paper series' on rurd
trangport dealing with issues relating to (i) Management and Financing of Rurd Transport
Infrastructure; (ii) Design and Appraisal of Rura Transport Infragtructure; (iii) Rurd Transport
Services and Intermediate Means of Trangport; and (iv) Rurd Transport Policies and Strategies.
Within this framework, it was agreed that the pgper on policies and strategies should incorporate
the key themes of the other pgpers and provide a good reference point on emerging gpproaches to
dedling with rurd trangport issues. Thus, it should be the last to be published. The papers on the
firgt two themes have now been published and the third nearing completion. The work on the
policy paper has thus been restarted.

As part of that process, it was decided to take advantage of the presence in Washington for the
Annua Road Management Seminar of many resource people with experience rdevant to the
topic of the policy paper by holding a discusson on emerging lessonsin developing rurd transport
polides and srategies. To facilitate thet discussion, the attached paper is being circulated which
documents the thinking of the authors as of the end of 1999. Since then, they have gathered more
information, come across more relevant lessons which they are using to revise the paper. The
authors would most welcome comments, detailed and specific, information and especidly case
sudy examples, which they can use to bring to a successful closure.

George Banjo, World Bank, AFTTR. Email: gbanjo@worldbank.org

! The four volumes are: Options for Managing and Financing Rural Transport Infrastructure, Design and
Appraisal of Rural Transport Infrastructure, Improving Rural Mobility and this paper, Developing Rural
Transport Policies and Strategies.
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1 Introduction

1.1 Purpose

The purpose af this document is to provide guiddines on the formulaion of policy and Strategy for
rurd trave and transport. It isamed at practitionersin the field in the Sub-Saharan Africaregion
who may not have past experience of policy and Strategy development in this area.

1.2  Rural trave and transport

Rural transport infrastructure

It is important to distinguish between certain terms. Rurd transport infrastructure is the physicd
as=t over which travel and trangport take place. In the broadest sense, trangport infrastructure in
rura aress can be assumed to cons st of:

?? Tracks, trals and paths usad mainly by non-motorised traffic and pedestrian travelers,
sometimes known as ‘ community roads , and which are the backbone of travel within
the rurd didrict

?7? Accessroads catering mainly for within-digtrict travel

?? Anterid and collector roads within rurd areas carrying primarily through traffic

Whilst recognising the importance of arterid and collector roads in the nationd development
context, they are of limited relevance to rurd travel and transport policy. They are not discussed
further in this document which focuses on access roads, tracks, trails and paths.

Travel and transport

Issues of rurd transport are concerned with both the road infrastructure itself and the means of
transport over tha infrastructure.  However, use of the term ‘rurd travel and transport’
(sometimes abbreviated as ‘RTT') emphasises that pedestrians often make up a sgnificant
proportion of rurd travelers, and that their needs should be consdered dongsde, or even ahead
of, the needs of motorised and intermediae (unconventiond or nonrmotorised) means of
transport. Rurd travel and transport are concerned with the access and mobility of rurd dwdlers,
and these concerns should drive any policy in thisarea

1.3 Poverty and development

Poverty

Key features of rurd poverty in the Africa region indude a lack of income-generating
opportunities outsde of agriculture for rurd dwellers, and inadequate access to economic and
socid services. In many cases, the character and extent of these problems are largdy afunction
of the inadequate provision of rurd travel and trangport infrastructure and services, especidly at
the village and community leve.

Devel opment
Locd leve rurd travel and transport are rdlevant to a number of key development issues
(Barwell 1996):

?? They are of centra sgnificance to poverty dleviation, food security and gender issues
?? They are asignificant impact on environmenta degradation
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?? They can be an important avenue for developing the private sector

?? They can both promote and benefit from increased community participation

7? Gregter sugtainability is needed for both the maintenance of infrastructure and the
operation of services

Policy is st on behdf of society, normdly through centrd and loca government. The societd
aspect of rurd travel and trangport policy therefore needs to have a devel opment perspective.

1.4  Scope

Nature of policy

The note defines what is meant by policy and strategy, and explains how these are used to guide
the decison making process within public administration. Emphasisis given to the importance of
policy, and to the issues which arise with rurd transport. It is emphasised that policy formulation
is a complex process. Policy needs to be st a different levels of government and in rurd
communities. To be effective, the different dements of the policy must fit together in a consistent
manner.

Approach

The gpproach to policy formulation needs to determine which rurd travel and transport issues
should be addressed through policy messures in the loca Studtion. It needs to st priorities
between these issues. It requires a Structured and iterative approach with pardld top-down and
bottom-up processes that need to be co-ordinated if the resulting policy is to be implementable and
sustainable. The gpproach aso needs to recognise that policy for rurd travel and trangport needs
to be integrated with wider policy ams for the road sub-sector, the transport sector, and for
national and rurd development more generdly. It must dso understand the nature of the various
indruments which are avalable for implementing policy. An gpproach to the formulation of
policy and strategy is put forward that recognises al of these various aspects and inter-linkages.

Content

Chapter 2 defines the terms ‘policy’ and ‘drategy’, and describes how policy is set a different
levels in public adminidration. Chapter 3 consders the nature of rurd travel and trangport in
more detall, and discusses the requirements for sustainable access and mohility. Chapter 4
discusses typicd problems which occur in developing countries, and which may need to be
addressed through policy measures. It recognises that the symptoms and causes will differ from
country to country. These are grouped according to whether they relate to the context in which
rurd travel and trangport are taking place, to the provision and management of road infrastructure,
or to the means of transport. Chapter 5 consders some policy measures and options that may be
appropriate for addressing issues identified. Chapter 6 puts forward an approach to policy
formulation. This trests policy development as a project, and shows how project planning
techniques can be used to meet gods in this area The role of international organisations and
donors is aso consdered in this context. Chapter 7 gives severa examples of rurd travel and
trangport policy, which highlight particular policy issues, and that can be used as modds by
individua bodies when forming their own policy. Findly, Chapter 8 discusses the monitoring of
policy. The use of performance indicators is described, as is the need to obtain feedtback from
experience in practice.



2 The meaning of policy and strategy
2.1  Purpose

This chapter ams to clarify the meaning of the terms ‘policy’ and ‘ srategy’ sinceit isrecognised
that congderable confusion often surrounds their use.  Ingruments for implementing policy are
described and comments are made on their individud use in different circumstances and at
different leves of government. A ‘framework’ is put forward that enables policy to be
formulated in a gructured manner a different levels of public administration. A sructured
gpproach is necessary because policy is a complex entity, and there is a need to involve and co
ordinate between many organisations and bodiesif sustainable implementation isto be obtained.

2.2 Policy
2.2.1 Thenature of policy

Framework for decision making

Policy lays down the basic rules and requirements which can guide dl decisons and actions that
need to be taken. In particular, it provides a frameworks within which professond and technica
decisons can be made. If policy is well defined, then there are clear guiddines for taking
decisons. Without a palicy, actions can be haphazard, inconsstent, and biased. Normally, apolicy
isbroad in scope. Procedures and practices can then be derived from the broad policy which can
then be used to guide day-by-say decision making.

Public administration

Policy is by its naure, st by public adminigtrative bodies rather than by the private sector.
Aspects of rurd transport policy can be set by nationd, regiond and local government
adminigrations. The policy will provide the basis for determining issues such as the digtribution of
budgets, about priorities, and dl other adminigtrative functions rdated to the aspects of rurd
trangport which are the responghility of the particular adminigration. To beredly effective, there
needs to be a consgtency of policy between dl levels of government, and this requires that the
policy formulation process is well co-ordinated between the various public adminidrative bodies
concerned.

Inter -relationships
Policy provides aframework that enables the following different things to be considered together,
as conceptudised in Figure 2.1:

?? Thetraveler and mode of trangport

?? Theinfrastructure on which the travel takes place

?? The physicd, socid and politica context or environment in which the travd takes
place

The vaious inter-rdaionships can lead to confuson in different policy aess, and this is
compounded because the structure of government does not follow the structure of sectors or of
required policies. One of the ams of the policy formulation process is to ‘make sense of this
confuson’ by tying dl of the digparate aspects of policy together in a coherent manner. A
structured gpproach to policy formulation is therefore proposed in Chapter 6 to assst in achieving
this.



Context/
environment

Traveller/
transport

Figure 2.1 Inter-relationships considered by policy

Promulgation
Policies can be congdered to indlude dl of the:

?? Statements and documents published by public adminigrative bodies

?? Relevant laws and datutes, especidly their preambles and announcements

?? Decisons of the courts and regulatory bodies on important issues

?? Guiddines and procedure manuas issued by reevant organisations concerned with the
management of sector activities

Inter -relating policies

Governments will set policy in anumber of areas, such as socid, fiscd and devdlopment. Policies
in e different areas will interact. For example, trangport sector policy may have influence on
socid and development policy, and be influenced by fiscd policy. The reaionships between the
policy areas are complex, and it is often difficult to make a clear-cut digtinction between where
one policy ends and another garts. Thisis complicated further because of the need to set policies
a different levds of public adminigration, such as nationd, regiond and locd. In an ided
gtuaion, dl of the pdicies in different aress and sectors, and at different levels of public
adminigration, would be well co-ordinated and consstent. This is seldom the case because the
different agpects of policy will reflect the different aspirations of policy formulators, with a wide
vaidy of vested interests. For example locd policy may be a variance with nationd policy
because needs are percelved as being different when viewed from locd and nationd levels.

Development over time

Policy dso reflects the changng needs and aspirations of society. As such, policy should be
reviewed and updated on a regular bass. The impact of policy adso needs to be monitored
continuoudy to provide feedtback on its effectiveness. Aims can be redefined to reflect actud
achievements and lessons learned from experience. This may mean that different policies are set
or updated a different times, S0 mis-matches occur as needs are perceived to changein different
areas.

2.2.2 Sector and sub-sector policy

Sector policy
Rurd transport is part of the trangport sector.  As such, rurd trangport policy needs to be set in
conjunction with trangport policy. Both trangport and rurd trangport policies should dso be
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conddered as contributing to socid and development policy more gneraly a both nationd and
locdl levels.

Transport policy

Transport issues touch al segments of society, S0 trangport policy is important for dl of the
populaion. Comprehengive transport provision is an important input into the efficient functioning
of indudtry, agriculture and commerce. It dso affords individuas and households the benefits of
mobility and access. A srong nationd policy is required for the transport network to be efficient
and to provide essentid services for everyone. Rurd trangport policy is an important component
of this.

Requirements for rural transport

Rurd trangport policy defines the broad level of service which the different levels of government
intend to provide in rurd aress. Policy must be determined in conjunction with an overdl vison
for trangport.  This vison may be explicit or implicit, but it should be cugtomer focused and
recognise demands needing to be met. As such, rurd trangport policy needs to target dl of the
rurdl population, including pedegtrians and nortmotorised users.

2.2.3 Strategy

Policies should dso be distinguished from plans. Policies are the what and why; plans are the
how, who, when and where. Planning is a systematic and formaised process for directing and
controlling future operations in such a manner that policy objectives are achieved. It is the process
of determining how an entity can get where it wantsto go. The objectives are defined as part of
the policy. Thus, plans may provide the strategy by which palicy isimplemented.

2.3  Elementsof policy
2.3.1 Palicy, dissemination and implementation

Elements

Policy only has meaning to the extent that it is implemented in practice. This is done through
dissamination of the intention of policy and through instruments that force or encourage its
adoption. Thus, thereisaneed to digtinguish between the following:

?7? Thepolicy itsdf - the ams and intentions of government in the area concerned

?? The means of disseminating the policy - policy documents, policy statements, and the
like

?? The means or ingruments for implementing the policy - laws, datutes, taxes, and the
like

Typicd policy ams and intentions are described in Chapters 3 to 5, and an gpproach to identifying
policy requirements in individud Stugtions is given in Chapter 6. Means of dissemination and
policy instruments are described below.

Relationship between elements

The success of policy will depend on a number of factors. In addition to success depending on

agpects such as the way that policy is formulated and how this reflects public opinion, the qudlity

of the dissemination mechanisms and implementation insruments will aso be important. These

need to reflect the detailed policy requirements and be sufficiently well prepared and produced to
5



enable the policy to be understood and enacted in a meaningful manner. The effectiveness of
policy can be improved by adopting a sructured gpproach both to its formulation, and to its
dissemination and implementation.

2.3.2 Vested interests

Responsibility

Policy is administered by government bodies operating within the sector.  These organisations
may be nationd, regiond or locd government minigries or departments. Normaly only public
sector bodies are respongble for administering and implementing policy.  Policy cannot normally
be imposad on private sector bodies, other than through the use of policy instruments, as described
in Section 2.5.

Politics and administration

Different aspects of policy are developed and used by entities and bodies which have different
veded interests. The vested interests may be at different levels of government or within the
government bodies or other organisations which will implement the policy. As such, policy at
government level providesa‘politica’ perspective, wheress those produced by government bodies
are more concerned with the adminigrative arrangements necessary to put the policy in place.
Different means of dissemination and different implementation instruments will be reevant
depending on the particular vested interest. I the policy isto be coherent, al of the various means
of dissemination and implementation must be consstent with each other.

Policy requirements

Policy requirements a naiond level will be the responshbility of centra government, and will be
formulated on behdf of the population as awhole. Loca policy will need to be consstent with
that a nationa leve but will reflect locd interests, and its formulation will be the responghility of
locd government. Individud organisations, such asarurd or feeder roads departments, will have
apalicy reated to their own particular organisationa misson, but again being congstent with more
generd policy requirements.

2.4  Meansof dissemination
2.4.1 Framework for policy

Relationship between policy documents

Policy is disseminated principdly through policy documents. These need to be produced by dl

bodies with vested interests in the policy process. They should normdly be published or a least
mede available for public scrutiny. A typicd reationship between the various policy documentsis
shown in Figure 2.2. This shows how, at central government level, a policy document would be
produced by centrd government itsdf and by the various nationa bodies which would need to
implement policy. These might be a nationa department of feeder roads, a minigtry of trangport
or locd government, a department of women's and minority affairs, for example. The policy
documents produced by these bodies would need to be consgent with ad to amplify the
document produced by centrd government. This structure is mirrored at regiond and loca

governments, with a linkage being provided by the policy documents produced by government at
each of these levels. There would be severd regiond governments, each of which could contain
seved locd governments. The actud arrangement will differ from country to country.



Central National policy level
government

National National Other

body 1 body 2 bodies
Regional Regional policy level
government

Regional Regional Other

body 1 body 2 bodies
Local Local policy level
government

Local Local Other

body 1 body 2 bodies

Figure 2.2 Example of relationship between policy documents
produced by different vested interests

Types of documents

The nature of policy documents produced by governments and by bodies that implement policy
need to be different. Documents produced by government bodies provide a broad overview of
the policy ams and intents, reflecting the politica objectives.  Documerts produced by bodies
responsble for implementing policy need to describe how they will adminigter and implement
those agpects of policy relevant to their organisation.

Benefits

Although the production of policy documents is an important objective, Sgnificant benefits result
from the preparation process itsdf. This provides the opportunity for wide ranging discussons on
the many issues affecting the sector and for reaching a consensus on how best to address them.
The policy development process dso povides the opportunity for informing people about the role
and ams of the sector, and for consdering ways in which ams can best be accomplished. On
occasions, the process leads to proposals for significant changes in the direction of policy. These
can sometimes result in fundamental restructuring of the way that the sector is managed, financed
or operated.

2.4.2 Government level

Central government



Policy documents produced by centrad government provide a ‘statement of intent’ about how
government intends the sector should be managed, operated and developed. In some countries,
these documents are known as ‘white papers, and are preceded by a ‘ green paper’ stage where
comments are sought through public consultation. It is crucid that these policy documents are
avalable for public scrutiny and are updated a regular intervals.

Document contents

Thus, the nationa policy document should identify those key aress where government wishes to
influence activities in the sector. It should be a relatively brief statement, and written a a
summary levd of detail. The policy will then be implemented by government through the
enactment of legidation, through regulaions and taxation, through the way thet its annua budgets
are dlocaed, and other avalable measures. The details of the policy will be provided by the
policy frameworks of government ministries and other bodies working in the sector a nationd,
regiond and locd level. Each will need to set up their own policy frameworks to provide the
badis for the management decisions that will enable them to meet the requirements of the nationa

sector policy.

Regional and local government

Policy documents produced a regiond or locd levels of government are smilar in intent to
netiond policy documents, but have a different perspective. Their am should be to indicate how
nationd policy should be gpplied in the particular Stuations found locally, and to identify additiond
issues of locd importance that are not covered by the nationa document. They should aso be
brief documents which st out politicdl a@ams.  Adminidretive details of policy implementation
should be covered in the policy documents of regiond and locd government bodies.

2.4.3 Organisational level

Administrative framework

Government bodies or other organisations responsble for administering and implementing policy
need to define the framework within which they will operate in order to meet their own and
wider policy requirements. Whereas governments, at the paliticd leved, will normdly only
produce one policy document for a particular sector, organisations will often produce severd
documents relating to different aspects of ther policy framework. To understand the need for
different documents, it is first necessary to mngder organistiond policy frameworks in more
Oetall.

Structure of the policy framework
A policy framework within an organisation is normally set & three levels:

Mission statement

This outlines, in broad terms, the nature of the operation being managed by the
organisation. Misson datements define how an individud organisation differs from
another organisation.  Thus, they are formulated & a summary level of detal, and are
normaly kept farly brief. They are of main interest to senior policy aff within the
organisation, athough provide a bads of ingpiretion to al daff. The misson Satement
provides a broad definition of policy and how the organisation ams to achieve this. To
enable a misson statement to be put into effect, objectives, sandards and intervention
levels are required.

Objectives



These st pecific gods to be achieved within the short to medium term (tactical) and
long term (drategic) time scales. Objectives need to be

?7? Measurable - quantified in such away that it is possbleto determine
whether or not the objective has been achieved; normaly rdaed to
achievement within a dated time scae

?7? Relevant - being pertinent and gpplicable to the organisation’s misson, and
having adirect bearing or influence on the item from the misson statement
being consdered

?7? Specific - formulated in such away asto be explicit, distinct and precise, in
order to reduce the possibility of misinterpretation

?7? Achievable - such that it is actudly possible for the organisation to
accomplish the requirement in the time available, or defined for response, with
theresources available

Objectives are usudly targeted a the individuds in the organisstion who have the
responshility for ddivering results.  Often these will be the budget holders in the
organisation.  Specific objectives need to be sat for each item identified in the misson
Statement.

Standards and intervention levels

These provide the detailed operationd targets to be achieved by individud units in the
organisation.  Standards may be supported by legidation or regulaions. Standards and
intervention levels are normaly targeted at technicians, ingpectors, supervisors, and others,
who have respongibility for ensuring that policy isimplemented on the ground.

Box 2.1 Examplesof mission statements, objectives and standards

Mission statement
Theregiond road administration will maintain its rural access road network in amanner that supports nationa and
regiond development ams.

Objective
All district administrative centreswill be accessible by an al-wegther road by the year 2005.

Sandard
Accessroadswill be at least 2.5 metreswide.

Vision statements

Staements of vison for rurd trangport policy are broad indications of the generd direction in
which poaliticians or the public wish policy to develop over time. Visions sarve to identify long
term gods to which more detailed trangport policy objectives can contribute. Many organisations
produce a‘vison statement’ in addition to amission statement as part of their policy framework.

Rel ationships between components

There is a ‘one-to-many’ reationship between the components of the policy framework, as
shown in Figure 2.3. Each item in the misson statement should be supported by one or more
objectives, and each of these should be supported by one or more standards or intervention levels.
All gandards and intervention levels should support an objective, and al objectives should be
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reflected in the mission statement. The misson statement, objectives and standards thus provide
a consgent set of criteria that can guide dl decisons. The figure dso shows how each
component of the policy framework applies to different levels of staff within the organisation.

Mission ] ]
statement |:> Senior policy
makers

' o | N
Obijective | Objective | 1 Obijective | |::> Professionals
1
1

I Standard/

|
Standard/ | : I
intervention | I intervention | Technical
level ! | level :
' i
| |

Standard/
intervention
level

Figure 2.3 Relationship between components of the policy framework
and principal user of each component
(Source: Robinson and others 1998)

Basis of monitoring

A policy framework for an organisation lays down the basic rules and requirements within which
professond and technica decisons an be made about the sector. If this framework is well

defined, the role of professonds in the adminigration becomes one of providing the gppropriate
technicd solutions to implement the defined policy. Government then needs only to check that
policy has been implemented by the professona gtaff, and to recelve feed-back from them about
which aress of the sector policy need to be modified so that policy can be improved in the future.

Documentation
Within a body responsible for adminigtering and implementing policy, documents are normaly
produced a a number of different levels.

?? Framework document
Minigerid leve requirements for the organisation and setting out its overdl ams

?? Corporate plan
The busness of the organistion; seiting out the medium term objectives,
developments and programmes

?? Business plan
The contribution to that business of each of the divisons within the organisation and
setting out the annua objectives, tasks and programmes

?? Divisional business plan
Providing agreeter level of detall

It will be seen that, for organisations, there should be no differentiation between documents
produced to define ‘policy’ and those that define the ‘business activities. These organisationd
agpects should be indigtinguishable. The documents need to be explicit, but as concise as possible.
Measurable outputs and performance indicators should be included wherever possble. More
details on the structure for the documentsis given in Box 2.2.
10



Box 2.2 Documentation at different levelsin the corporate planning process

Framework document

This should set out the requirements of ministersin relevant government departments. It should include the legd
framework, the areas of respongibilities and the overall aims and objectives of the department. Government approved
programmes, funding arrangements and any other government requirements should be included. 1t should aso cover the
organisation’ s relationships with nationa government, loca government and the public, including the concept of
customers. It should aso set out the requirements for consultation and approva of proposals, monitoring performance
and reporting requirements. The document should include the following:

Adminigretion governing the organisation

Other relevant legidation

Government objectives

Responsihilities to government and to customers

Major programme drategies

Funding arrangements

Consultation and approva procedures

Monitoring arrangements

Reporting arrangements

N3NNI NINIIISN

Corporate plan

This should set out the medium tolong term strategy for the organisation’ s business, and include dl mgjor ams,
objectives, programmes and tasks for the next few years. In effect, thisis a statement of where they would expect to
bein, say, fiveyearstime. It should cover dl the main issuesand act asthe framework for the preparation and review
of the annua business plan. The document should contain the following:

?7? Misson/ams/vison

Objectives

Key targets and performance indicators

Financid framework

Major programmes to meet ohjectives

Magjor actions and tasks to meet objectives

Organisation, management and business development

Operation development

Systems development

Technica issues and standards

383 I NYINIININ

Businessplan

This should concentrate on setting out the businessfor the following year. 1t will consist of detailed programmes and
tasks, with specific targets. It should be built up on established budgets and staff resources, and be aredidtic indication
of what will be achieved. 1t will form the framework for the preparation of the divisona business plans. The
document should include the following:

?? Budgets

?? Programmesfor development, improvement, rehabilitation, maintenance and operation

?? Actionsand tasks

?? Specific targets and performance indicators to meet corporate plan objectives

2.5 Policy instruments

Typicd policy insruments available to the transport sector are summarised in the Table 2.1,

Palicy ingruments often involve trade-offs between ther atributes. For example, money
contributed by individuas through taxation may bein the expectation thet it will be used effectivey
and efficiently to provide collective services. Where the revenue collected is perceived to be
utilised poorly, resstance to payment is likely to develop. Resorting to policy ingtruments thet are
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underpinned by coercion to overcome this is likely to generate even more resstance, leading to

evason and abuse.

Table2.1 Policy instrumentstypically available

Policy focus Target Policy ingruments Leve of government
Access Households ?? Panning guiddines and controls Centrd/locd
Improved accessto goods ?? Investment policies and criteria Centra/local
and services ?7? Direct investment Centra/local
?7? Subsdies Centrd/locd
?? Credit legidation Central
Mohility Non-motorised ?? Panning guiddines and controls Centrd/locd
Improved use of exigting | transport users ?? Investment policies and criteria Centrd/locd
infragtructure or and pedestrians ?? Direct invesment Centrd/locd
provision of new ?? Taxationlevelson IMT Centrd
facilities ?7? Subsdies Centra/locd
?? Credit legidation Centrd
Mechanised ?? Planning guiddines and controls Centra/locd
transport users ?? Investment policies and criteria Centra/locd
?? Direct investment Centra/locd
?? Road traffic regulations Centrd
?7? Subsdies Centra/locd
?? Credit legidation Centrd
?? Technica standards of infrastructure Centra/locd
?? Physicd controlsrelating to infrestructure  Central/local
use, including traffic management
messures
Improved use of Transport ?? Operator entry/exi t controls through Centra/locd
transport equipment operators licenang and franchising
?? Regulation of operation and businesses Centra/locd
?? Taiff controls
?? Government administration Centra/locd
?7? direct operation Centra/locd
?7? autonomous corporations
?? privatisation
Non-motorised ?? Taxationlevelson IMT Central
transport users ?? Foreign exchange controls Central
?? Regulation of operation Centra/locd
?? Direct investment Centra/locd
Mechanised ?? Vehicle congruction and useregulations  Central
transport users ?? Road traffic regulations
Central
Gender Rura women ?? Planning guiddines and controls Centra/locd
Reducing the trangport ?? Investment policies and criteria Centra/locd
burden of women ?? Direct investment Centra/locd
?7? Subsdies Centra/locd
Resource allocation Overdl market ?? Infrastructure user charges, fuel pricing, Central
Pricesequal to red cost etc
to ensure optimum ?? Taxation Centra/locd
alocation of resources ?? Subgdies Centra/locd
Mar ket Market power ?? Businessregulations Central
Removal of market ?? Monopoly and merger regulaions Central
digtortions ?? Taiff regulations Central
Externdlities ?? Physca controls Central
?? Price controls Central
?7? Taxdion Central
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Policy focus Target Policy insruments Levd of government
?7? Subsdies Central
Trangparency ?? Operation quality controls Centra/locd
?? Information provison Centra/locd

Environment Transport ?? Vehide and emisson regulaions Central

Control of environmental | operators ?? Fuel types Central

damage and pollution
Infrastructure ?? Planning controls Centra/locd
developers and ?? Designstandards Centra/locd
managers

Otherssuch as: (asrequired and (appropriate instruments)

?7? Défence appropriate)

?7? Politica unity

?? Nationd prestige

?? Incomeredistribution

?? Increasing food

supplies

€fc

Notes:

IMT Intermediate means of transport
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3 The nature of rural travel and transport
3.1 Componentsof travel and transport

Transport components
Rurd travel and trangport can be considered to be made up from two components:

?? Transport infrastructure
?? Means of trangport

Transport infrastructure

Trangport infrastructure in the less developed countries mnsds of two complementary parts.
modern and traditiond. The modern transport system is a skeletal network of roads, navigable
water, railways and airways which is used, in the main, by mechanica means of transport. The
traditiond network has been overlain partly by the modern network. It conssts of a dense pattern
of paths and tracks, and sometimes rivers and lakes, used by pedestrians and non-motorised
means of trangport. It is surprisngly extensive, and some estimates put the amount of goods
moved by headloading on footpeths a leest as large as that moved by motorised means on the
main networks (Howe 1996). Descriptions of the various types of rurd transport infrastructure
aegiveninBox 3.1

Box 3.1 Typesof rural transport infrastructure

Accessroads
Link access zones to amgjor road network; they are normaly accessible to motor vehicle traffic, but do not usualy
serve through traffic

Tracks
Singlelane, deared and improved seasond roads that connect higher dassroads; they are usudly traversible at certain
times by light four-whed! drive vehicles, pick-up trucks, anima-drawn carts or pack animas

Trails
Narrow tracks suitable only for two-whed vehicles, pedestrians and pack animals

Paths
Narrow cleared way for walking traffic and, in some cases, bicycles and motorcycles

Source: Connerly and Schroeder 1996

Means of transport
There are two principal means of transport:

?? Persond trangport
??wdking
??intermediate means of transport (IMT), including motorised two and three
wheders, bicycles, whed barrows, hand and animal drawn carts, etc
?? motorised transport
?? Transport services

Transport services
14



Rurd trangport services can be divided into two categories (Barwell 1996).

Hire services.

?7? Bus sarvices, using large buses, ard operating on fixed routes to atimetable

?? Sarvices udng pick-ups and mini-buses, operating on fixed routes but with flexible
pick-up points and no timetable

?? Trucks avallable for hire

?? Informa trangport services in vehicles that are not licensed for such use, and often
operdingillegdly

?? Rall services

Delivery vehicles operated by government, parastatals, NGOs and the private sector:
?? Ddiveries of farm inputs to local depots

?? Crop purchasing services by co-operatives, marketing boards or privete traders
?7? Ddliveries of consumer goods

?? Agriculturd extenson and community development services

?7? Suppliesto rurd hedth and educationd facilities

Informa variants of the above occur where lifts are given to travelers in vehicles and no payment
is made for the service.

3.2 Rural travel

Household travel and transport
It is necessary to condder travel and trangport from the basic unit of the rurd household.
Household travel and trangport can be divided into the following categories (Barwell 1996).

Trips within the village and to locd places:
?? Frequent trips (severd per day)
?7? domedtic trangport - collection of water and firewood, trips to the grinding mill to
produce flour for domestic consumption
?? school trave
?? Frequent trips following the agriculturd cyde
??tripsto fields, movement of inputs and outputs, crop marketing
7?2 Other frequent trips
??for socid purposes, such asvidtsto family and friends

Trave outsde the village:
?7? Regular travel
?? travel to paid employment
??vidtsto loca markets
7?2 Infrequent and irregular trips
??tripsto dispensary and hospital
?7? Infrequent long distance trips
?7? often for socid purposes, such asvigtsto family or for other socid obligations
??travel to markets where there are none locdly, or to larger markets

Travel and transport patterns
The following are typicd features of the trangport activities of rurd households (Connerly and
Schroeder 1996):
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?? The mgority of time spent on essentid trave is for domedtic tasks (typicdly 75 per
cent in Sub-Saharan Africa (SSA) )

?? Subsistence agriculture is the dominant economic activity (in SSA 18 per cent of
essentid trave is spent on agriculturd activity, and 6 per cent is market related)

?? A very amdl amount of time is spent travdling to hedth facilities (less than one per
centin SSA)

?? Long distance (motorised) trave isvery rare

?? Thevast mgority of household trips are pedestrian

?? Carrying of rdatively heavy loadsisthe norm

?7? Rurd household members seldom leave the locd area

?? Women shoulder a disproportionate share of the load

A specific example of rurd travel patterns from Zimbabwe is given as Box 3.2,

Box 3.2 Rural travel and transport in three districts of Zimbabwe

Inrura areasin Zimbabwe, most peopleliveinisolation and poverty. Studies on rurd transport carried out in certain
digtricts of the country reached the following generd conclusions:

7 A household averaging five persons spends on average between 60 and 70 hours per week on travelling,
exduding fam-related transport

In addition, an average of 17 hoursper week is being spent waiting a service points

Women carry adisproportionate amount of the burden, ranging from 70 to 80 per cent

Although ownership levels of intermediate means of transport (IMT) are rdatively high, the use of IMT is
low compared with ownership levels

NNy

Travel takes place around the community, and away from the road network. The mgority of rura households spend
acondderable amount of time and effort on meeting their basic subsistence needs which are food, water, fuel wood
and shdlter. Water collection isthe biggest burden, and heavy efforts are required here snce most of theloads are
caried on the heed. Women carry the brunt of the burden. In addition, households spend alot of time and money to
meet their socia and economic needsin education, health and income generation, as these opportunities are often
located far from the homestead. For members of a household who spend so much time and effort in surviving, and
meeting the basic needs of life, participating in other socia and economic activitiesis difficult.

Source: Mannock Management Consultants and the International Labour Organisation 1997

Use of transport services

Passenger trangport services are usudly limited and typicaly used only rarely by rurd people
living outsde the influence of mgor urban centres. Use is then normally for some specid, usudly
socid, purpose thet involves making a long journey. A smdl minority of rurd people, such as
government officids, loca businessmen, and people with paid employment outsde the locdity, are
the main users of passenger trangport services, and use them quite frequently. The hiring of
trucks for the transport of cropsisrare, principaly because the cost of hireisreatively large.

3.3 Requirements

3.3.1 Accessand mobility
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Definitions
Access and mohility are defined in Box 3.3. Rura households generdly have poor access and
low mohbility.

Box 3.3 Access and mobility

Accessihility

The ease of reaching desired destinations. Accessibility objectives are concerned with increasing the ability with
which people from different locations, and with different availability of transport, can reach different kinds of
facilities.

Mobility

The ability of individuasto move about. Thiscan be consdered in two parts: thefirst relates to the amount of travel
that is actualy made in terms of the numbers of trips by all modesfor al purposes; the second relates to ease of
movement.

Availability
Capable of being used, or within the reach of travellers. This requires both the existence of transport infrastructure
and sarvices that they are in acondition or state that enables them to be used.

Based on: Gwilliam and Shalizi 1996 with additional material

Deter minants of access and mobility
Digance to fadilities is the prime determinant of trip time and the physcd effort involved in
travelling. The following factors influence this (Barwell 1996):

?? Spatid dructure of settlements - whether villages with dwellings locaied in dusters
(nuclear villages) or scettered settlements

?? Culturd variations in demand for goods and services - such as types of food
preferences

?? Natural resource endowments - determines access to land and distances to sources of
water and firewood

?? Demographic characteritics - digancesto socid and economic facilities

?? Government rurd development policy - influences distances to water supplies and
socid fadlities, and opportunities for agricultural marketing; these may adso be
influenced by past colonid policies

?? Avadlability and affordability of means of trangport - determines the extent of travel on
foot

?7? Type and qudlity of trangport infrastructure - condition of network influences means of
trangport and its productivity

3.3.2 Sustainability

Definition

Sudtainahility is defined in Box 34. Good trangport policy needs to be concerned with the
economic, socid and environmenta aspects of sustainable transport, and to try and baance these
to optimise the populaion’s use of trangport. Economic, socid and environmenta sustainability
are often mutudly renforcing. For example, road or public transport systems that fal into
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disrepair, because they are economicdly unsustainable, fail to serve the needs of the poor, and
often have environmentaly damaging consequences.

Box 3.4 Sustainability

Sugtainahility
The pursuit of development that meets the needs of the present without compromising the ability of future
generationsto meet their own needs.

In transport terms, this needs to consider the trade-off between accessibility, availability and mohbility on the one
hand, and environment and safety on the other. A strategy that achievesimprovementsin accessibility and mobility
without degrading the environment or increasing the accident toll is clearly more sustainable. However, definitions of
sustainability also needs to include consideration of the impact on the wider, or global, environment for future
generations.

Based on: Gwilliam and Shalizi 1996

Economic sustainability

A sound economic base is fundamentd to sustainability. Transport investments should be subject
to rigorous cost-benefit andys's that encompasses socid aspects and environmenta externdities.
The need for economic judtification applies both to infrastructure and to decisions on the purchase
and use of vehidles and the organisation of the logidic chain, whether in public or the private
sector. Ensuring the long term sugtainability of facilities requires that capita assets be maintained
adequatdy. The cogts of mantaining excessvely ambitious road network and the subsdised
operation of poorly managed public trangport enterprises in trangport dso frequently impose
unsugtaineble financid burdens.

Social sustainability

This is concerned with reducing poverty. In rurd aress the poor are mainly dependent for their
livelihood on ther ability to produce and market agriculturd products. Incressed access to
agriculturd inputs, such as fertilisers and equipment, and the possibility of trangporting agriculturd
products to distant markets create the conditions for cash cropping to replace subsistence farming.
This transformation aso facilitates the development of nonagriculturd activitiesin rurd aress.

Environmental sustainability

Dependence on road trangport tends to raise tota energy consumption, generate air pollution, and
have other adverse effects on the environment. These adverse environmenta impacts are very
difficult to reverse once persond lifestyles and the location of activities have been arranged to
accommodate a high dependence on private road trangport. The chalenge isto devise atrangport
policy that ensures that the actud outcomes are chosen and planned for, rather than being the
unintended and unforeseen consequences of the policies adopted.

18



4 Typical symptoms and causes
4.1 Problem areas
4.1.1 Country-specific issues

The detailed problems, symptoms and causes related to rurd travel and transport will differ from
country to country. Guidance on gpproaches to addressing these is given in Chapter 6. However,
the fallowing may provide assstance in highlighting those that may need to be addressed.

4.1.2 Poverty

Impact on the poor

Anything that limits the provison of basic trangport, or makes it more expensive, is paticulaly
damaging to the poor. The ultimate damage that can be done to the poor is the diminaion of
either the home (resettlement) or the job (redundancy), and these can be by-products of
rationdising the provison and operation of trangport networks and services. Centrd to these
problems is the falure to provide or maintain those activities and services that are mogt criticd in
ensuring that the poor have access to markets, employment and socid facilities. Because
planning skills and paradigms that are rdevant to indudtrid countries have been gpplied in
developing countries, priority has been given to the provison of high mohility rether than besic
accesshility. This has favoured persons who are aready mobile, particularly vehicle users.

Impact on women

Particular problems arise in meeting the trangport needs of women. Many of the trips made by
women are not associated with forma work. As aresult, these needs have received inadequate
atention, both in the planning and in the financing of trangport needs.

4.1.3 Categoriesof problem

Impacts
The following impacts result from the present Stuation (Barwell 1996):

?? Trangport is aderived need and is, itsdf, unproductive
??the amount of time devoted to unproductive trangport limits time available for
productive activities
??the human energy currently expended carrying loads redtricts its use for more
productive physicd activities
?? Rurd transport efficiency tendsto be low; the time and effort invested typicaly
?7? only meets subsistence requirements
?? dlows only limited participetion in the productive economy
?? redricts use of socid services
?? The rurd trangport burden fdls disproportionately on women
?? Poor rurd trangport isamgor contributor to poverty

Categorisation

Causes of the problems can be consdered under the following headings, which are each then
conddered in turn:
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?7? Externd or contextud factors (which are outside the control of national governments)
?? Factors relating to the provison and management of rurd transport infrastiructure;
incdluding (Mamberg Cavo 1998)
?? unclear resonghilities
?? insufficient and uncertain maintenance funding
?7? digntegration of management and planning sysems
?7? inadequate locd capacity
?7? ingppropriate technology
?? Factors relaing to the means of transport
?7? pededtrian travel and IMT
??rurd transport services

4.2 External factors

Factorsincluded

The ability to address rurd trangport problems will be influenced by some factors that are beyond
the powers of individud governments to influence through policy. These factors include things
uchas

?? World macro-economic Stuation and terms of trade
?? The physica environment in the country

?7? Sodo-culturd background of the country

?? Externd donor and lender policies

Focus of discussion

Rurd trangport policies adopted need to recognise the impact of these externd factors, and to try
and mitigate their effects. These factors are not discussed further.  Ingtead, the discussion
focuses on the wesk locd government and community ingtitutions that are the underlying cause of
the rurd trangport infrastructure problem, and the provision and operation of trangport.

4.3 Infrastructure provision and management
4.3.1 Unclear responsibilities

Fragmented responsibilities at central government level

Multiple agencies are involved in providing rurd roads in many countries.  This results in
responsihilities for individua roads being unclear. Effective management is inhibited because
organisationd arangements result in multiple and convoluted reporting channels and decison
making processes. In addition, in recent decades many countries have repeatedly changed the
organisationa structures of centra government agencies overseeing loca government roads. This
has involved shifting repongbility for them from one minigry to another, often accomplishing little
but confusion and inaction.

Lack of a legal framework for community owner ship of roads and paths

A ggnificant degree of confuson often exists regarding ownership of individua roads, tracks and
paths, and maintenance respongiilities for these a loca level. Many roads ether have no legd
caretekers or are untended by the locad governments who are legdly responsible. In particular,
access roads and paths are often undesignated and are consdered to belong to adjoining
landowners, communities or commercid entities.  Unless an entity has been granted or
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edablished ownership, no-one can be held legdly responsible for a specific road or pah. The
upkeep of orphan roads can be assumed by interested parties, but many are abandoned.

4.3.2 Financing

Overall shortage of maintenance funds

The totd dlocation by most governments to road maintenance fdls short of the amount needed
for network preservation. The shortage has been particularly severe at lower leves of the
network. In many countries, recurrent budgets have withered to the point where they bardly
cover aff sdlaries and adminidrative expenses, leaving little for spending on the actud road.

Central government funding allocations to local governments

This is the main source of maintenance funding in most cases. The amount of funding alocated
isset by central government. Sometimes block grants are made with delegated spending powers,
sometimes they are sector-specific. These trandfers are unpredictable and irregular.  They
cannot normally be relied upon to maintain local government roads for the following reasons.

?? Only avery smdl share of aggregete public sector revenue is normaly made available
to loca government

?7? Generd budgets are normdly insufficient to fund main roads, et done rurd roeds

?? Separate dlocations are often made for capitd and recurrent budgets that are not
fungible; the recurrent budget is often barely adequate to meet sdary codts of the loca
roads units

?? A dgnificant difference often exists between authorised revenues and the amounts
actudly received

Local revenue

The ahility to raise revenue locdly is generdly modest. Coallection of potentid revenue is dso
poor because of alack of enforcement, a limited loca court system, and poor incentives for tax
collectors. There is a generd reliance on maintenance funds from the central budget, and these
have tended to beirregular and unreligble.

4.3.3 Management and planning systems

Over -centralised decision making

Many governments have, in the past, been highly centrdised, with ministries and government
enterprises (paradtatds) structured verticly.  Centrd government agencies have repegtedly
acted without consulting or co-ordinating with each other or with locd governments. Such an
arrangement absolves loca government of accountability for rurd infrastructure and other locdl
savices Centrdised planning has margindised stekeholders, and locd people have not
participated in the decison process. Participation in planning often demands substantid amounts
of people stime, even if sporadic. The poor and women, whose time is dready heavily occupied,
may not be able to participate, even if the opportunity is offered. The problem is made worse if
particpation is percaived asinvolving financid obligations for participants. Centralised provision of
rurd roads has been accentuated by donor intervention which have reacted to inditutiona
wesknesses by channdling support through centrd government sector minidtries; by-passng locd
government.

Inconsistent and uncoordinated planning
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Panning of rurd roads has been driven by a multiplicity of objectives and inditutions, with lack of
continuity, lack of sugtainability, and generdly poor use of resources. Roads get built by sector
minigriesaming to meet their particular client requirements. As a result, roads are constructed
as pat of agriculturd projects, by NGOs, marketing boards and by private companies, outside of
any nationa planning framework, and with no conaultation with the road adminigtrations thet are
eventudly to be respongble for the roads mantenance. Sector and regiond planning are
influenced by politics The lack of a comprehensve planning sysem assessng overd| dient
demands means, in practice, that many of the basic access needs of rurd households have not
been addressed.

Uneconomic allocation of financial resources

There has been no andytica method available for determining the alocation to rurd roads, and no
guiddines for the balance of expenditure between congruction, rehabilitation and maintenance,

There have been problems with the use of vehicle operating cost savings when the mgority of
rurd traffic has been non-motorised, and with the gpplication of producer surplus methods where
production data have been patchy. Planning has been concerned with route sdection rather than
with optimisng resources over the entire network. It has pad insufficient atention to
maintenance and has not fostered community involvement. Economic return computations have
neglected increases in persond travel which have been one of the most striking impacts of rurd

road improvements. Non-trangport solutions thet could solve access problems more effectivdy

and a lower cost have often not been considered. For example, a programme to rehabilitate and
maintain grinding mills or water sources may cost less and have larger impact than rehabilitating a
road. Projects undertaken by minidries of agriculture tend to have high condruction codts

because of the codts of fixed equipment and overheads, and leave no indtitutiona capecity for
maintenance upon completion.

Unsuccessful management arrangements

Panning and management of roads has traditiondly been caried out by public sector
organisations. However, this has led to problems of supervison, poor motivation and inherent lack
of flexibility which have been difficult to overcome. The resulting work has often been carried &
high cogt, and with poor qudity and low durability.

4.3.4 Local capacity

Problems of scale

Inhouse management of rurd roads a the loca government level has not generdly been
successful because road networks are too smal to justify adequate technica cgpacity in each
local government unit. Loca governments sometimes do not have the technica know-how thet is
required by ownership. Often the responghility for work has been decentralised to alevel below
which a critical mass of skilled and experienced dtaff can be employed cos-effectively. Central
sector ministries may have technica cagpacity, but they do not possess any sustaingble interest or
gake in maintaining rurd trangport infrastructure over time,

Lack of incentives for roads staff at the local level

Poor government sdaries have adversdly affected the technical capacity of road adminigration
gaff, leading to high vacancy rates and poor motivation. This is a particular problem & loca
government level, where staff tend to have fewer career prospects and opportunities for training
compared with gaff working in a strong sector ministry. Furthermore, living conditions can often
be harsh. As a result, many digtrict works departments are headed by under-qudified and
indifferent staff. However, even a competent cadre of loca officids will be ineffective if they
command few resources.
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Weak private sector responseinrural areas

Many countries wish to move to a market sector approach to procuring goods and services. This
poses certain problems for rurd trangport infragtructure.  Although, in many countries, there is
consderable experience of using private contractors for large capita works on rurd roads, few
countries have much experience of the use of contractors for routine maintenance works. Loca
conaultants have little experience of planning and supervising rurd trangport infrastructure
contracts.  This is partly because the smdl sze of contracts that can be offered by loca
governments makes it unattractive for large and experienced firms to mobilise in rurd aress, and
partly due to a lack of experience of locd governments in dealing with the private sector more
genadly. This has dl resulted in a lack of private sector expertise for trangport infrastructure
worksin rurd aress.

Urban bias in the allocation of resources

Centrdised adminidration and poor communications between urban and rurd areas have
perpetuated an urban bias in dlocating both human and financid resources. Policy mekerstend to
respond first to what they see close a& hand and, since they tend to live in urban areas, the more
vigble urban issues take fird priority. As a result, governments have inadvertently accelerated
rurd to urban migration by failing to respond better to the needs of rurd areas and build up loca

capecity.

4.3.5 Technology

Inappropriate technical standards

Past programmes have tended to emphasise conventiona highways for use by motorised traffic.
This partly relates to the training of engineers which has been based on requirements in the high-
wage indudtridised countries.  This has been encouraged by foreign technica assstance more
accustomed to much higher traffic levels. Engineers generdly tend to favour high standards,
seeing this (incorrectly) as synonymous with qudity, but aso because this alows a factor of
safety and reduces the risk of ‘fallure’. In the past, geometric andards have been based on
peed and safety criteria rather than the needs for access by different types of vehicle in different
seasons. This has resulted in unnecessarily high slandards of design and quality for access roads,
givencommunity traffic and resources. Smple improvements to a dirt track might be sufficient,
and result in reduced cogts, congidering the smdl number of vigiting vehicles,

Works technology

The use of labour-basad technology, athough widdy acknowledged to be more cos-effective in
many Stuations, is not used in dl gppropriate cases for undertaking works on rurd roads. Other
methods potentialy waste resources and fall to take the opportunity to create rura employment.

4.4  Meansof transport

Technology

Trangport technology in use in many countries is Smilar to thet in industrialised countries, tending
to be hightech and high cost. IMT can increase the efficiency of short/medium distance persond
travel and goods movement, but severd factors affect its ownership and use. For example, IMT
iswiddy used in South East ASa, but used to only alimited extent in Africaand dsewhere. This
is partly because of low income levels and alack of familiarity with available trangport types. But
other factors are alack of credit facilities with which to purchase IMT, alack of locdly available
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spare parts and maintenance capability, and some issues of cultura acceptance and gender. The
use of IMT and the factors affecting its ownership are summarised in Box 4.1.

Box 4.1 Intermediate means of transport

Impactsof IMT: Factors affecting itsuse

?? Reducesthetime and effort devoted to movement of 7?2 Incomeleve isthe most important factor
large quantities of agricultural inputs and outputs 7 Thelocd availability of IMT and spare parts

?? Facilitates accessto locd crop marketing points of sde 7 The familiarity of peoplewith IMT

?? Facilitates smal enterprise activities ?? Terrain condition

?? Fadilitates accessto socid services 7?2 Culturd acceptance, particularly for use by

?? Fadlitates socid travel outsdethevillage women

?? Reduces the burden of water and firewood collectioniin 7?2 Availability and terms of credit for the purchase
certain circumgtances of IMT

?? Enablesfast and easy trave tolocal paid employment Income-generating potentia of IMT

B IR

Attitudes towards community ownership

Source: Barwell 1996

Improvements to infrastructure

Improvement of transport infrastructure has not necessarily resulted in increased availability and
efficiency of trangport services for goods or people. Deficient transport services have resulted
from inadequate policies concerning pricing and marketing of fud, and tariff regulation. Regulated
prices are often st a levels that are too low to provide for the adequate maintenance of
equipment. Reiance on paragtatal trangport corporations for crop trangport has difled the
development of private trangporters. More atention should be given to policies affecting the
availability and codt of trangport sarvices at the locdl level. IMT is generdly under-devel oped.

Improvements in agriculture

Programmes to improve farm productivity have not generdly focused on transport activities,
which accounts for a Szegble part of the work involved in agriculturd production and household
upkeep. Improvements are needed through changes in transport technology, especidly
dternatives to headloading, such as whed barrow, bicyde, animd draft, power tillers, etc.

Improvements are aso needed to off-road infrastructure and changes in post-harvest processing
and storage practices.
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5 Addressing issues through transport policy

5.1 Policy areas

Requirements

To be effective, transport policy must satisfy three main requirements. First it must ensure that a
continuing capebility exigs to support an improved materia standard of living. This corresponds to
the concept of economic and financid sugtainability. Second, it must generate the grestest
possible improvement in the generd qudity of life, not merdly an increese in traded goods. This
relates to the concept of environmenta and ecological sustainability.  Third, the benefits that
trangport produces must be shared equitably by dl sections of the community. This can be
termed socid sustainability.

I ssues
The issues to be addressed by rurd transport policy are those that have been raised in Chapter 4.
These can be summearised as.

Generd issuesfor nationatleve policy:
?7? Access and mohility
?7? Sudainability

Infrastructure provison and management:
?7? Respongibility
?7? sectord organisation
??legd framework
?? FHnancing
?? Management, planning systems and loca capacity
?? Technology

Means of transport:

?? persond transport
?? trangport services

The following sections give examples of the type of policy measures that can be used to address
the above issues.

5.2 National-level policy

Required approach

Characterigticdly, the poor lack mobility and access to vitd goods and services. In the poorest
countries, the mgjority of the populaion are non-users of motorised transport, and their rurd travel
needs are not addressed by an goproach to policy and planning that is concerned predominantly
with the provison of road transport infragtructure.  Conventiond gpproaches are top-down,
reflecting the development of motorised transport outwards from the certre, with the
edablishment of primary links, to secondary and then tertiary connections.  Similarly, motor
vehicle ownership starts with the wedlthy, and then trickles down through decreasing income
drata of society. In the least developed countries, the scarcity of the road network and extremely
low leves of vehicle ownership implies limited relevance of such processes to the poorest. Their
travel needs can only be met by policies which work from the bottom-upwards.
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Access and mobility

Policy measures to improve physca access involve either increasing the mohility of rura people
to reech a paticular facility, or bringing the facilities closer to rurd communities. Specific
meesures could include:

?? Egablish achievable nationd targets, based on kevels of accessbility, for provison of
water supply, rurd health centres and educationd facilities, and to prioritise the location
of new facilities on the basis of degree of improvement in access that would result

?7? Give priority to reforegation, and include the establishment of sugtainable and
accessible sources of firewood as part of this policy

7?2 Adopt agpatia planning gpproach to maximise improvementsin accessbility

?? Make funding available for the improvement and maintenance of locd footpeths

?? Ensure that commercid practices do not inadvertently cause trangport and distribution
problems; for example, the provison of fertiliser in bags thet are too heavy for carrying
on foot

Sustainability
Economic sugtainability:

?? Invesments in al aspects of trangport should be subject to rigorous codt-benefit
andysdis that encompasses socia aspects and environmenta consderations

?7? Priority for funding should be given to maintenance

?? Proclamation of the network should be restricted to those parts for which adequate
maintenance funding can be made available

?? Commitment to disposd by government of loss-making trangport parastata's, except
where they serve asocid purpose for which asubsidy can be made available

Socid sudainahility:
?? Addressed by policy measures aming to provide access and mohbility, and that give
emphadsto
?7? pededtrian travel
?7? reducing the physica burden of transport
??reducing the travel and trangport requirements of women
?7? Measures for policy formulation that combine top-down requirements from central
government and bottom-up requirements determined from the participation of
stakeholders, including the rurd poor and women
Environmentd sustainability:
?? Introduction of environmenta protection legidation, induding reguirements for
environmenta impact assessment in gppropriate Stuations

5.3 Infrastructure provision and management
5.3.1 Sectoral organisation

Enabling environment for decentralisation
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Provison of rurd trangport infrastructure must be viewed within the broader context of wrd
development and rurd service ddivery. An arbitrary shift of responghbility for rurd roads to weak
locd governments is unlikely to be successful.  Strengthening locdl indiitutions through effective
decentraisation is the centre piece of rurad development and implies building local cgpadity in both
public and private sectors. To do this, an enabling environment of sound policies, incentives,
effective management dructures, democratic control of locad governments and trained and
motivated people is needed.

Fiscal decentralisation

Effective decentrdisation (devolution) hinges on a baance of palitica, indtitutiond and fiscd
respongbilities. The dlocation and control of finances lies & the root of decentrdisation. Many
decentrdisation effats are only patid: adminidraive responsbilities ae assgned to locd
governments, whereas centra governments remain in control of fiscd insruments. Partid
decentraisation risks perpetuating wesk local governments and causes central government to take
back or temporarily assume locd government respongbilities due to poor performance.

Organisational options
The strengths and weeknesses of different organisationa models for managing rurd roads are
discussedin Box 5.1.

Box 5.1 Models and options for managing rural roads

Two common organisational mode s for the management of rurd roads are:

?? Modd A

Legd responsihility assgned to one ministry or specidised road agency

?? Modd B

Responsihility assigned for main and rura roadsto different ministries or levels of government

Within the second mode, there are further options depending on whether a centralised or adecentralised approachis
adopted.

Modd A: Roads managed by same ministry

Three varieties of thismode! exist:

?? Separation of network management function (separate rural and main roads departments)
?? Separation of management by road standard (paved road and unpaved road departments)
?? Management of main roads and rurd roads together

Model B: Roads managed by different minitries or different levels of government

Inthis case, theingtitution legdly responsbleis, most frequently, aloca government or rurd district council. The
agency responsble for overseeing roads a centrd government level may be the main road minigtry, loca government
ministry, the ministry of agriculture, the office of the prime minister or the president. The overseeing agency advises
on policy and standards, and has respongbility for planning, guidelines, technica and financid oversight, and resource
dlocation. Some countries have no co-ordinating ministry.

One of the main chdlenges for managing designated rurd roadsis the mohilisation of loca capacity to plan and
programme physica works adequately, and to award and manage contracts. Four common options for this draw on
both the centralised Model A (Option 1) and the decentralised Model B (Options 2, 3 and 4):

Option 1: Central government rural roads department

A typica organisation has anationd headquartersin the capitd and branch officesin provincid centres and, possibly,
areaofficein some didricts. The functions of headquarters are to advise on policy, formulate guideines and provide
technica support to branch offices on planning and contract management. Areaoffices arein charge of day -to-day
management of the network and supervision of works. Area offices may liaise with local government administrations,
but they report ultimately to central government which isthe source of funds. Where the rural roads department is
atached to the sector ministry of roads, thereis the advantage that technical support and guidance are received from the
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Box 5.1 Models and options for managing rural roads

parent ministry. Co-ordination at variouslevels of the network isaso facilitated. The disadvantagesinclude ensuring
sufficient atention to locd priorities and local consultation on planning.

Option 2: Local government management through contract management agency

Loca governments purchase the services for which they lack capacity through a contract management agency. The
agency can then hire consultants to work with local government staff for drawing up development and maintenance
plans, and for contract design and bidding. In Francophone Africa, these agencies are known as AGETIP. These have
proved to be highly successful in reducing bureaucracy, particularly in ensuring prompt payments to contractors.
Drawbacksinclude the monopoly over contract management for public agencies, heavy reliance on donor funding,
athough there is no reason why agencies should not operate for profit in a private market. Other challengesinclude: (8)
the existence of able contract management firms; (b) the ability of local government to ded with the contract
management agency; and (c) scale, because small networks and smdl funds result in smdl contracts. Thereislimited
experience of this management option for rura roads and, athough highly efficient in the management of individual
contracts, the arrangement does not really solve the problem of network management or funding.

Option 3: Local government management through joint services committee
A group of local governments can form a specid purpose district for management by ajoint services committee (JSC).
This can achieve sufficient scale to procure services competitively from the private sector for road works. Crestion of
aJSC reflects the fact that needs and demands of an area within an administrative district may not necessarily follow
jurisdictiona petterns. JSCsmay provide awide range of public services other than roads and aretypicaly organised
ascommissions or task forces. Members of aJSC are commonly elected representatives and technical officers of the
relevant loca governments. It isalso common to include representatives of special interest groups, such as transport
operators and road users. The bodies need only exist for the time necessary to complete the tasks for which they are
charged, possibly appointing alead agency for pecific projects, or they can be set up as an independent agency charged
with the responsibility for the joint programme. Physical works are normally let to the private sector. Key
determining factors for success are the ability and willingness of the originating jurisdiction to innovate, and the degree
of motivation to co-operate. T hismay be influenced by common history, economic stress, or public or political
pressure. Advantages are that local governments can il set their own priorities, but gain economies of scale. In
addition, where there are differencesin tax incidence and needs for devel opment between different jurisdictions, JSCs
providethe opportunity for cost-sharing formulae to balance inequdities. Some governments provide incentives for
JSC arrangements by making it eesier to attract grants. The main disadvantage isthe exiting rigidity of loca
government arrangements that may give administrative and legd difficulties. Technica assstance may il be required
form central sector ministries.

Option 4: Local government management through private consultants

Use of conaultants enables local governments with smal networks to determine their own priorities while procuring
sectively the services they require from the private sector. It should result in better qudity of work at lower cost.
Changing to this modd requiresthat local governments currently operating in-house works units need to develop the
skillsto become aclient; and the private sector may need to learn the skills to undertake new types of servicesand
works.

The centralised and decentraisel models each have strengths and wesknesses. The chdlenge with Modd A liesin
ensuring adequate local input to planning; with Mode B it isto ensurethat local government road departments are
technicaly competent. Thus, the first modd is more suitable for countries with centralised governments and limited
technical capabilitiesat loca leve; the second is more suitable where there are decentralised adminigtrative systems.
Both models should, however, atempt to decentralise operations through theactive involvement of local condtituencies
in priority setting and planning, and have astrong central unit responsible for co-ordination, guidance and oversight.

Comparison of moddsfor mobilisng management capacity

Management Locd priorities | Market Sufficient Adminigrative
modd Options discipline sde smplicity
Centralised 1. Centrd Usually not Usually Achieved Achieved

government achieved achieved

rurd road

department
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Box 5.1 Models and options for managing rural roads

Decentraised 2. Contract Achieved Usually A chieved Usudly
management achieved achieved
ety

3. Joint services Achieved Usualy Achieved Usually not
committee achieved achieved

4. Private Achieved Achieved Usually Achieved
consultants achieved

Source: Mamberg Calvo 1998

Policy requirement
Sectord organisational structures, basad on the above and appropriate to local conditions, should
be implemented as a policy measure.

5.3.2 Legal framework

Proclamation
A coherent legd framework needs to be developed for the management of both loca government
and community roads and paths. This needs to include the procedures for designating roads, as
described in Box 5.2. Legd insruments may be needed to delegate ownership to communities
and other interest groups.

Box 5.2 Establishing the legal status of roads

Roadsfal into two main legd categories. They are either designated or undesignated. Terminology varies from
country to country, and other terms like adopted/unadopted, declared/undeclared and proclaimed/ unproclaimed are
aso used to describe legd status. When aroad is designated, the act of designation is published in the Gazette, or
other officid journa used to record acts of government, in aforma notice. This citesthe Act under which the road
isto be designated, its location, the road administration responsible, and the functions delegated to the
administration. In the case of access roads, the Act cited may be the Roads or Road Traffic Act, or its equivaent,
or avaiety of other Acts, including the Local Government Act, the National Parks Act, or the Private Street
Works Act.

Once aroad has been designated, the road administration responsible is expected to mark out the road reserve
physicaly, which defines the land holding of the road administration, and to take responsibility for the various
functions delegated to it in the Gazette (such as with regard to drainage). Roads that are undesignated belong
smply to the adjoining land-owners, who are solely responsible for maintaining them. However, under certain
crcumstances, government may channel funds through a designated road administration to meet part of the costs of
maintenance. When a private road is built to a certain specific standard, or isimproved to that standard, the
government will usualy designateit and assgn it to alegally congtituted owner.

Source: Heggie and Vickers 1998

Inventories
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Knowledge of which roads are to be managed requires that inventory records are kept of roads.
The minimum legd requirement should be for road administrations respongble to keep an up-to-
date gazetteer, which provides a basic record of dl roads that have been designated. A more
gringent requirement would be to keep detailed maps and inventories of the network of roads,
tracks, trails and paths. However, the requirement for such inventories should be smple, avoiding
the codtly callection of large amounts of data.

Community owner ship

Indtitutiona frameworks and incentives can be adopted to encourage citizens who live dongside
undesignated roads to become effective owners and managers of the specific roads. Ownership
of private roads requires a lega framework that permits communities and nor-governmenta
entities to assume management responghbility. In many cases, a specific private roads law is
necessary. Granting legd ownership to a community engenders a vested interest than can be
trandated into effective management. The legd framework aso needs to dlow for change in
ownership. Procedures for this need to be explicit and prompt to alow change where exiding
legd owners can no longer cope with road management. An example of community ownership
isgivenin Box 5.3.

Box 5.3 Private co-operative roadsin Finland

Finland has over 100 000km of private roads that are managed by co-operatives. These roads, mostly with gravel or
earth surfacings, carry an average of about 45 vehicles/day. ThePrivate Roads Act sets up amechanism for the
management and funding of these roads by the users and residents themselves, with support from government. The
Act gtipulatestheright-of-way, the co-operative ownership, and the formulafor distributing maintenance costs
among both road users and adjoining property owners. The co-operativeis responsible for organising maintenance of
these roads, and may ether pay its own membersto do the work, or may use a contractor. Membership of the co-
operative is compulsory for property owners who use the road.

The co-operative setsits own maintenance fees, accepts new members, and is responsible for having the pievious
year's accounts audited. Maintenance costs are shared among members, depending on the size of their property and
theamount of traffic that they generate. The government supports maintenance of co-operative roads providing:

?? A formd co-operative has been etablished
?? Theroad length to a permanent resdenceis a leest one kilometre
?7? Thereareat least three estates with permanent residents along the road

In 1990, government support to co-operatives was $30 million, support from municipalities was $40 million, while
the amount paid by the co-operatives themsd ves was $50 million. Government support is channelled through the
Finnish Nationd Road Adminigtration, and alocations are based on traffic volume and the number of permanent
households serviced. Thefigureisaso adjusted by dimate and average income.

Source: |sotalo 1995

5.3.3 Financing

Priorities

The first chdlenge is to secure a aufficient and relisble source of domedtic funding for
maintenance. Given the low levels of traffic volumes on access roads and paths, and the
congrained finances of governments, communities should expect to provide the mgority of the
finances for infrastructure which is thar respongbility. This may require cost-shaing
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arangements between locd institutions, beneficiaries and centrd government, and such
arangements can provide important leverage for scarce resources at dl levels. Voluntary |abour
has sometimes been successful for construction, but seldom for maintenance. Even then, works
need to be dose to settlements.  Investment funds are likely to come mainly from donor sources
for the foreseeable future in many countries.

Sour ces of finance
Four sources of finance are commonly available (Mamberg Cavo 1998):

?? Central government grants from the general budget
?? Loca revenues

?? Allocations from a dedicated road fund

?? Community financing, induding cost-sharing

?? Donor funds

Central government budget and local revenues

The unrdiable nature of the centra government budget and loca revenues suggest that dternative
sources of funding should normdly be sought for road maintenance. Policy measures could be
adopted to use a combination of a road fund, community financing and cogt-sharing arrangements

for this purpose.

Road funds

Road funds typically operate in the manner summarised in Box 5.4. A road maintenance fund
has great potentia for providing partid funding to rurd communities for the maintenance of their
roads, tracks, trails and paths to support village sdf-help efforts. Cresating awareness of the needs
of access roads among road fund board members may be needed to earn support for redirecting
road fund revenues to these. Changes in the membership structure of some road fund boards
may aso be necessary to obtain representation of locd interests. The introduction of aroad fund
requires the adoption of policy measures a the centre of government.

Box 5.4 Road funds

Dedicated road funds are a mechanism for off-budget financing of roads. They consst typically of road user charges
collected centrdly, the main source of whichisafud levy. Other revenue sources are vehicle licence fees, internationa
trangit fees, tolls and overloading fines. Road funds should be used for dl roads, not just for main roads. Thereisno
generdly accepted for method distributing road funds, which must be allocated among different levels of the road
network, between urban and rurd roads, and divided among rurd districts. To ensure that the interests of road users are
heard, road fund alocatians should be set by aroad fund board which includes strong representation from road users,
including rurd congtituents. Financia and technical audits are needed to oversee operation of the fund.

Source: Heggie and Vickers 1998

Community financing

Communities can sometimes raise locd resources to pay for high priority investments. Payment
IS sometimes in cash but, more often, it isin kind. Communities can raise cash in a variety of
ways, such with a crop levy, an income generating project, or though household contributions.
Coallection of cash for recurrent expenditure is more difficult. Contributions in kind can be through
the donation of materids or through commund labour. However, relying on such contributions
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can be difficult and inequitable. A number of factors determine the potentia for self-hdpinrurd
communities (Mamberg Cavo 1998):

?? The road or path needs to be consdered important by the community from choices
acrossdl sectors

?? Mativation is through a strongly felt need and a sense of fairness

?7? Commitment by political and village leaders is important, as is the ability to organise
themsdves

?7? Pagt experience with forced labour

?? The need may be to ensure access rather, such as by the provison of water crossings,
then for roads between these

Enabling legidation may be needed for this gpproach.

Cost sharing
This involves severd communities joining together to commisson road maintenance services or
physicd warks. It fulfils the following functions (Mamberg Cavo 1998):

?7? Expands the revenue base

7?2 Condtitutes a financid incentive for communities to organise themsdves
?? Veifies demand for investment

?7? Improves dlocative efficiency through economies of scde

Contracts need to be sat up between the communities and a local road agency, an NGO, or a
road fund board to agree what will be contributed by whom. Informa cost-sharing agreements
can exis, but are better formalised through written contracts. These arrangements may require
that communities organise themsdves into road associdions in which there is condderable
community involvement.  As with community financing, enabling legidation may be needed for
this gpproach to be adopted.

5.3.4 Management, planning and local capacity

Sectoral organisation
The choice of sectora arganisationa arrangements, as above, will determine to a large extent the
policy implications under this heeding.

Separating government and administrative functions

Many countries have found it beneficid to separate the political role of government from the
professond role of the road adminigration. This recognises thet the role of government is to
‘govern’ and to frame overdl policy for the road network, and that the role of a road
adminidration is to adminiser and manage the network, making decisions based on professond
condderations within the policy framework lad down by government. An example of how
responshilities could be split is shown in Box 5.5.

Box 5.5 Split of responsibility between a government and a road administration

Role of government: Role of the road adminigtration:

?? Framing policy 7 Maintaining, developing and, more generdly,

?? Providing alegidative and regulatory managing the road network and the roads programme
framework 7 Setting detailed rules and standards for the road
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?? Long term planning, including thet between network

trangport modes 7 Enforcing regulations for such things astraffic safety
?? Allocation of budgets to the sub-sector and axle loading
?? Generd indructionsto theroad 7 Monitoring performance of the road network to
administration to undertake work on the improve theway that it is managed in the future, and
network to advise government on changesto policy that may
be advissble

Source: Swedish National Road Administration (as reported in Robinson and other 1998)

Separation of client and supplier functions

The functions of a road adminigration can be split conveniently into those for the planning and
management of road operations (the ‘client’ function), and those for works execution (the
‘supplier’ funcion). The dlient role is concerned with specifying activities to be carried out,
determining gppropriate Sandards to use, commissioning works, supervising, controlling and
monitoring activities. The supplier role is concerned with ddivering the defined product to an
agreed qudity standard, to time and to budget. Arrangements between the parties is put on a
more contractua basis. Such separation darifies roles, and increases the focus and specificity of
action, both of the management and the works execution functions. Both parties have incentives
to increase operationa performance. Grester benefits in effectiveness and efficiency have been
achieved as aresult of such separation than from virtualy any other type of organisationd reform.

Commercialisation

This involves increesing the specificity and focus of operations by enabling organisations to work
in a more busnesslike manner. Commercidisation includes such features as (Heggie and
Vickers 1998, Robinson and others 1998):

?? ldentifying customers and introducing policies to ensure that customer reguirements
aremet

?? Functiond separation of roles

?? Operating the organistion like a commercid busness induding having financiad
autonomy, with delegated accountability for managerid decisons and actions

?? Introduction of appropriate management structures and operationa procedures

?? Addressng human resource requirements, including employing sufficient (and only
sufficient) saff with adequate skills

?? Improving access to information by implementing management systems in the areas of
finance and accounting, road and bridge management, and personnd management

Changes to policy and legidation may be necessary to enable public sector road adminigtrations to
operate in this manner.

Competitive procurement

Competition provides customers with choices that can improve the way that their needs are met,
and that compel providers to become more efficient and accountable. 1t provides a mechanism for
enforcing sandards of both organisations and dtaff. In addition to externd competition from
others, competitive pressures can be exerted on an organisation by the politica establishment,
regulatory agencies and by road users, and by managerid measures that creste a competitive
amosphere within the organisation Thus, competition can be (Isradl 1987):

?? External, such as between private contractors bidding for congtruction works
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?? Internal, as can sometimes be possble between different departments of an
organisation, or

?7? Mixed, where a public sector organisation competes with organisations from the
private sector, asis now common in severd industrialised countries

The key issue is not whether the organisation concerned is in the public or private sector, but
whether it operates in a monopoligtic or competitive ewironment. A parastata or private body
operating in a monopoly pogtion has little incentive to perform better than a government
organisation, and both can be much less accountable in terms of price and levd of service. The
key to effectiveness and efficiency is therefore competition, not privatisation.

Managerial and technical advice
Community road owners are likely to need some expert advice on road management, and the
policy framework should make provison for this More detalls are given in Box 5.6.

Box 5.6 Managerial and technical advice

Advice may be needed by typicaly in the following arees.
?? Managerid aress
?? road maintenance management
?? information management and systems
?? finandid accounting
?7? procurement
?7? contract management
?? Technicd aress
?? road design and standards
?7? appropriate materids
?7? work planning

Experience shows that the required killsin road maintenance a thislevel can be transferred to communitiesby a
foreman in aperiod of days coupled with periodic supervisory visits. One option isfor community representatives
who have worked aslabourers on loca government roads to assume responsibility for supervising work on the access
roadsin their home villages. Ancther option isfor technica adviceto be provided to private road associations by the
provincid road agency. With increased involvement of the private sector in physical works, this function will vanish
because associaions will purchase advice from private consultants. Advice may aso be needed on contract
management and procurement. Road associ ations need to keep proper accounts, and this may require that
communitiesinvolved to strengthen village organisations.

Based on: Mamberg Calvo 1998

Planning

Policy and strategy for rura roads should recognise the need for close co-ordination with policies
and programmes for main roads and for agriculturd development. There is a need for multi-
tiered planning and programming based on localy acceptable criteria and with participation of
locd communities. Planning methods should include factors such as populaion dendty, target
road dengties, improved traffic demand assessment for low flow roads. Priorities should reflect
the determinants of community demand for locd travel including: population, area, production, and
socid, economic and culturd services. Thus, economic return calculaion should only be used to
vaidate results based on multi-criteria andlys's and locd community involvement.  Planning,
programming and budgeting should consder the balance of investment between maintenance,
rehabilitation and improvements.
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Transport services

Investment decisons for rurd roads should be made only after confirmation that exigting transport
sarvices are available to operate on the roads, or that other measures will be adopted to develop
such sarvices. This requirement can be enghrined within the policy framework.

5.3.5 Technology

Road standards

The am should be to optimise resources over the network rather than to provide predetermined
widths and speeds for just afew sdected roads. Design standards should be based on relighility
and durability, and should recognise that al-year vehicle access may not dways be necessary.
Standards where ‘economic road access' is required should be concentrated on essential access,
spot surface improvements in critical sections, on surface drainage and essentid Structures, rether
than on geometric characterigtics determined by design speed. For the provison of ‘socid road
access, road standard should relae to the frequency, seasond timing, and type of services that
will operate. Lowering standards normally enables more roads to be built for the same money.

Use of contractors
Rationdisng and reducing demands on loca government in-house capacity involves two basic
steps

?? Contracting out the physical works to the privete sector
?7? Contracting out the key management functionsto loca consultants

Execution of physcd works by contract dlows locd governments to focus on what kinds,
quantity and qudity of infragructure to provide, and how to finance its condruction and
maintenance. Although contract operations should normaly be preferred, this may not dways be
graight forward. A policy decison in favour of usng contractors is necessary and specific
measures to encourage and assist the development of the locd contracting industry may be
necessary. Thiswill require providing an enabling environment which makes labour -based works
execution commercidly attractive to contractors, as in Box 5.7. An option may include offering
IMT as ameans of payment, thus providing provison of infrastructure and promoting the use of
IMT.

Box 5.7 Policy requirementsfor the use of contractors

For the efficient and effective management of roads by private sector contractors, the following conditions are
required:
?? Steady funding must be ensured by
?? politica and economic stability to establish aclimate of confidence and co-operation among operdives
?? provison of apredictable workload
?? timely payment for works carried out
?? Adaptabl e bidding procedures and contract documents to suit the nature of worksto be undertaken
?? Accountability and transparency of bidding
?? Application of incentives and sanctions as gpplicable
?? Continuous monitoring and evaluation

Source: Lantran 199093




Work s technol ogy

The employment of locd labour for road works can provide additional income for loca people.
Labour based methods should be consdered the norma choice for rurd roads works, dthough
conditions may be ingppropriate for this in very sparsdly populated aress, and dso for specific
tasks such as long digance haulage. Requirements for this can be embodied within policy.

5.4  Meansof transport

5.4.1 Personal transport

IMT

Policy should be designed to encourage the user of IMT, through measures such as (Barwell
1996):

?? Reducing the price and increasing the supply of bicydes through
?? review of tax and duty sructure
?? dimination of condraints on availahility of foreign exchange for import
?? dimination of any price fixing or business licensng congraintsto the operation of a
competitive market in the supply and didtribution of bicycdes and spare parts
?7? Encouragement, where feasble through policy and fiscd meesures, of locd
manufacture of components and spare parts
?? Usng government, parastatal or NGO systems to market bicycles where a private
sector digribution system is lacking; this should be implemented to complement rather
than condrain private sector activity in thisarea
?7? Agriculturd policies and extenson servicesto
?? deveop ox training in areas that are appropriate for ox transport or on-fidd tasks
?7? promote the use of donkeys both as hauliers and pack animals, in areas where they
ae not prone to serious endemic diseases, through provison of training and
extenson svices
?7? address congtraints imposed by diseases on the use of work animas
7?2 Usng IMT for officid travel by government personnd in rurd aess, where
appropriate, both to increase the mobility and effectiveness of many officids, and for
demondtration purposes
?? Promoting the use of IMT by women through mass media communication,
demongtration and community development initiatives, working closely with women's
organistions

Critical factors
Three factors are critical to success.

?? A long term perspective is important to the introduction of IMT to anew area
?? The intervention and demondration should be on a sufficient scde to make a
sgnificant impact
?? It may be necessary to adapt IMT designs for use by women
Credit

The avalability of credit can be a dgnificant condraint on te use of IMT, and should be
addressad through policy measures including:
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?? Provison and encouragement of access to credit by rurd women, including groups of
women for the purchase of IMT

?7? Encourage savings

?? Encourage both NGOs and the private sector in the provison of credit

?7? Discourage subsidised interest rates which can damage the chances of establishing
safe, responsible, private credit; however, grant eements could be used to promote
IMT

5.4.2 Transport services

Rural transport services
Thefollowing policy measures may be appropriate (Barwdl 1996):

?? Remove unnecessary regulatory condraints to the provison and development of
trangport services by the private sector; regulations should focus on safety and
insurance meesures, and should not inhibit
??thetypes of vehicle used
?7? the routes on which they operate
??the type of service operated - passenger, goods or both; fixed or flexible route
??the fare rates charged
?? Eliminate unnecessary condraints on the import of vehicles and, most importantly,
gpare parts, and by developing capability for vehicle maintenance and repair
?? Support and promote innovative schemes for the operation of services targeted at local
levd needs, induding services provided by ‘non-commercia’ operators such as locd
deve opment associations, this support might involve
?? measures to encourage the financing of services, but only if there is clear evidence
thet the trangport operation isfinancidly viable

?7? provision of training in trangport management

??the adoption of a regulatory and licensing framework that facilitates innovative
sarvices, for example, usng motorised IMT
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6 Approach to policy development

6.1  Structured approach

Structure of policy
In Chapter 2, it was noted that policy has a structure, conssting typicaly of:

?7? A palicy statement formulated by government a nationd leve, and possibly regiona
andlocd leves

7?2 A policy framework for each organistion involved in implementing the policy,
conggting of
?? misson Satement
?? objectives
?? sandards
these need to be consistent with the policy statement of government

The policy satement and policy framework will normaly be incduded in policy documents
produced by government or the respective organisations.

Basic steps of policy devel opment

The policy development process needs to reflect this sructure by itsdf taking a structured
goproach to policy formulaion. Once a policy statement has been agreed and adopted by
government, policy frameworks can then be put in place in the various levels of the adminigtration
and other public sector bodies that are involved in the sector.

Government policy statement

Government needs to draft a misson gatement ating its generd ams for rurd trave and
trangport policy. Where the policy is very different to the exiding Studion, it may dso be
gopropriate to have a vison identifying the drategic directions in which the organisation needs to
move in order to deliver the policy. Objectives may need to be set in key areas, perhaps defining
levels of accessihility to the road network and the like. This drafting will normaly be undertaken
by a‘leed minigry’ on behdf of government, but should involve consultation with a wide range of
gakeholders.

Bodies responsible for implementing policy

Once a daement of government policy is avalable, sector organisations charged with
implementing the policy on behdf of government need to draft amisson statement, and possbly a
vigon, ating their own ams. Note that these must be entirely consstent with those put forward
by government. For each area of the misson statement, the organisations need to set objectives
to enable their performance to be monitored and measured; they may aso need to draft Sandards
to support these objectives with detalled information.

6.2 Stakeholder commitment

Commitment and leader ship

Introduction of a new rurd trave and trangport policy can have sgnificant impact on the existing
government administration and other vested interests. For policy reforms to have any chance of
success, there must be acombination of political and public pressure for reform.  Unless ways
can be found to combine these pressures, and to interndise them within government, it is unlikely
that progress will be made. Policy formulation requires strong leedership and commitment from
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the mogt senior leves of the adminigtrations respongible for rurd transport, and thiswill need to be
backed up further by support from government. Those a high palitical level need to grasp the
importance of the issues and the role of policy in addressng these. Committed politicians may
need to find ways of fogtering interest groups and raising awareness of needs within government
circles. Awareness aso needs to be created within potentia interest groups and with the generd
public & dl levels of society.

Champions

The process can be facilitated if there is a ‘champion’ for the adoption of policy measures. A
champion is often an individud holding a senior postion in government; they will be a highly
respected person and, preferably, will have the charisma to command support for the policy
formulation process, and S0 be &ble to drive the process through to completion. However, it is
ds possble for a ‘champion’ to be represented by a group of committed people or an
organistion.

Lead organisation

It is ds0 necessary thet a ‘lead organistion’ takes responghility for the policy formulation
process.  For the formation of nationd policy, this body is likdy to be a centrd government
ministry. Because rurd travel and transport can be considered as part of the trangport sector, it
may be seen that the gppropriate lead should be taken by aministry of transport. However, many
ministries of trangport are focused mainly on strategic national and internationd transport issues,
and py little attention to the needs of rurd travd and transport because of the inherent loca

nature of many of the issues involved. For this reason, aloca government ministry may be a
better choice as lead organisation in many dtuations. The gppropriate lead organisation for
forming loca policy will depend on the public sector organisationd Sructure in place & locd leve.
It is difficult to make generd recommendations.

Institutional capability

Which ever organisations are consdered gppropriate to lead the policy formulation process a
ather nationd or loca leved, they nead to have sufficient cgpabiility to be able to underteke the
process. Capahility in this context needs to be consdered in terms of:

?? Sufficient staff with the required degree of competence and knowledge to commit to
managing the policy formulation process

?? Sufficient resources to invest in policy formulation, recognisng that many of the
resources will need to be expended outside of the organisation itself

?? A mandate to lead he policy formulaion process and to implement any resulting
policy on behdf of government a centra or locd level

Co-ordination

It was noted earlier that, if rurd trangport is to be gppropriate, it needs to be formulated through
pardld top-down and bottom-up approaches. This requires discussons within government, within
sector agencies, and by interested parties and organisations, both a centrd and a locd levels
down to the household. There is Some merit in setting up a policy formulation steering committee
to co-ordinate the process This will normaly need to be based centraly for nationd policy. This
should have representatives of relevant government departments, local governments and
organisations that are active in the sector. There should aso be representatives of the users, such
as rurd transport operators, farmers unions, women's groups, NGOs and other relevant bodies.
Loca geering committees could aso be formed to mirror the functions of the nationd committee.
A fulltime secretariat is likely to be needed to support the steering committee. Both the steering
committee and the secretariat would be trandtory bodies sst up only for the duraion of the
process.
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Building consensus and owner ship

One of the key roles of the steering committee will be to promate the policy formulation or
reform process. With membership drawn from a wide range of vested interests, the committee
will be placed uniquely in a pogtion of influence. There are a number of ways in which this
influence can be capitdised upon. The following are examples of activities tha can be
undertaken to promote rurd trangport policy reforms, and build consensus and ownership of issues
and policy measures:

?? Prepare ‘policy papers that discuss rdevant issues and measures, perhaps with the
assistance of locdl interest groups, consultants and academics

?? Run ‘policy workshops where issues and measures can be raised and discussed, at
nationd, regiond and locd leved

?? Prepare media briefings on sdected topics and follow these up by arranging media
debates and interviews with key players and interested parties on aregular basis

?? Arrange study tours for key individuds to other countries where successful policy
reform has taken place, and invite key individuds from such countries to participate in
policy workshops and other events

The secretariat will have akey roleto play in dl of these activities.

6.3  Thepolicy formulation process
6.3.1 Basic approach

Complexity

It has been noted earlier that policy is a complex entity. Particularly for rurd travel and trangport,
itislikely to involve severd sectors and severd leves of government; it will have implications for
public sector regulators and managers, as wdl as private sector trangport operators; it will have
wide-ranging impacts affecting the national economy as a whole, as wel as impacting individua
households in rurd aress. The complexity of the policy issues involved makes policy formulation
a complex process. It requires an iterative gpproach that is top-down from central government,
coupled with a bottom-up approach garting from the leve of the rurd household: this requires
collaboration between centrd and loca government organisations where there is often no tradition
of such communication. It requires the formulation of misson statements by governments a
centrd and loca government leve that take account of these impacts; it requires the formulation
of misson staements, objectives and standards by individud public sector organisations at the
various leves of government that are condstent with national and loca policy statements, and
congsent one-with-another between organisations.

Dealing with complexity

Because of the complexity of the various interacting factors, it may not be possible to produce an
‘ided’ policy that meets dl needs. A pragmatic gpproach must be taken: policies need to be put
in place that address important needs in a rationd way. A dsructured gpproach to policy
formulation is recommended to achieve this, and is discussed below. However, it must be
recognised that the ‘ided’ may not be possible to achieve. Neverthdess, policy formuletion is an
on-going process, and this dlows incrementad improvements to be made to policy over time to
reflect improvements that are recognised as well as changing policy environments.

Sages involved
There are two main aspects of the policy formulation process. The first is the preparation of a
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nationd policy statement. The second is the preparation of policy frameworks that are consistent
with this within organisations that have the power to influence rurd trangport issues. These
agpects need to be addressed at both nationd and locd level. A smilar gpproach can be adopted
for dl aspects. However, policy messures & organisationd leve will be more specific and
detalled than those in the nationd or locd government policy statement.  The approach adopted
can be amilar to that for managing any ingdtitutiond change, and a four-gtage process can normaly
be adopted. The sages areilludtrated in Figure 6.1.

Contract for change

Object-orientated studies

Figure6.1 Conceptual illustration of the core processes
of policy formulation

Overlapping continuum of stages

The dtages involved represent an evolutionary continuum, rather than discrete steps. It is not
possble to skip any of these sages, dthough some may be over-lgpping. Stages can be
undertaken smultaneoudy in some Stuations. Within this gpproach, there are core processes that
must be undertaken to enable the policy to be formulated.

Time period

Policy formulaion can be a relatively long process. Building commitment can take a long time,
and a gakeholder conaultation process a severd layers of government, with organisations in the
public and private sectors, and with interested parties down to rurd households can be a lengthy
process. Typicdly, the process will take between two and three years. Taking longer than this
reduces the specificity of the process to a point where little is likely to be achieved. It is better to
produce an ‘imperfect’ policy and then to update this at two to three year intervas.

Policy documents

Policy is disseminated through documents that should be produced & dl leves of government.
That a netiond level will contain the nationd policy statement, and the rdlevant components of
the misson statements and objectives produced by sector organisations.  This recognises that
some organisations will have responghbilities that are wider than just rurd trave and trangport.
The nationd policy document should be published. Nationd policies will normaly be updated and
new documents published every three to five years. Organisationd policy frameworks should
normally be updated annudly. Sometimesthey can be published as part of an ‘annud report’.

6.3.2 Stage1: contract for change

Purpose

This is the commitment stage. It requires participation of al interested parties, right down to
household leve in rurd arees. Commitment can be facilitated through seminars, workshops, and
media coverage. Therole of the steering committee is crucid at this stage, and its members will
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play a leading part in securing commitment. Task forces can be set up a various leves in
government to condder the various different policy options and report back to the deering
committee. The existence of a champion can be of consderable assstance & this stage.

Output

The principa output from this stage will normdly be a firgt draft of a nationa policy Statement.
This is circulated widdy within and outsde of government. It can provide the basis for a more
detailed debate by dl interested parties on policy issues.

Core processes
The main issues to be conddered at this stage are the role of the sector and of the organisations
withinit. Theseincude:

?7? Resporsihilities
?? government understanding of the issues
??visdon and drategic directions
?7? responsibility for policy ddivery
?? decentraisgtion
?7? Genera issues of
?? access and mobility
?? sudanability
?? Issues concerned with infrastructure provison and management
?7? respongbility for sectord organisation
??legd framework
??financing
?7? management and planning systems
??loca cgpadity and improving this
?7? technology
?? Means of trangport
?7? persond trangport
?7? trangport services
?7? Others

Time period
Up to 12 months

6.3.3 Stage2: object orientated studies

Purpose

It is at this Stlage when the objects or purpose of the policy are refined. At nationd levd, this
requires that the policy statement is refined through the participative consultation process. Within
the sector organisations, this requires that misson statements are developed that are congstent
with the nationa policy framework, and yet are appropriate to inditutiona needs. These sudies
focus on the topics that are important to parties affected by the proposed policy, nduding
politicians who may be the driving force behind any changes  Commitment to change may be
necessary and this, again, requires participation of dl interested parties, recognisng that some
parties will be reluctant to adopt new ideas and concepts. The mativation for any opposition must
be understood s0 that it can be addressed in an appropriate manner through policy measures. The
misson Satements developed interndly within organisstions need to adopt a participative
gpproach to ensure their ownership. At this sage, the process of policy formulaion is just as
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important as the policy outcome itsdlf. Issues must be discussed and evauated openly in policy
workshops, and disseminated to al parties not involved directly by both word of mouth ard in
writing. Task forces can again be set up to asss with the process.  Development or initiation of
enabling legidation can dso art & this Sage.

Output

The principle output from this stage will normaly be afirm nationd policy satement. This can be
used as the input for the agency orientated studies undertaken in Stage 3. Draft organisationd
mission Satements will aso result.

Core processes
Thefollowing issues need to be refined and findised a nationd policy leve:

?7? Defined resporsibility for policy ddivery

?7? Generd issues of access, mohility and sustainability

?? Issues concerned with infrastructure provison and management (as in Sub-section
6.32)

?? Means of persond transport and trangport services

?7? Others

These need to be reflectedin organisationd mission statements and outline objectives.

Time period
12-36 months

6.3.4 Stage 3: agency orientated studies

Purpose

These sudies take place within the organisations responsible for rurd trangport, and am at broad
based problem sdving using the results of the object orientated studies. In this stage, work begins
on a number of important aspects of changing the way that agencies operate.  These might
indude: change in the policy framework; first steps in reorganising the management structure; re-
evauation of centrdisation/ decentraisation issues; possible revamping of the planning procedures
and processes, making data collection more systemdtic; development of management systems,
management training; development of community participation procedures, and so forth.  Within
the agencies, the studies can be carried out by task forces operating in the different policy aress,
and severd workshops are hdd.  The task forces provide a focus for dl activities. All leves of
adminidration in the agency need to be involved, as should externd stakeholders. Enactment of
any enabling legidation islikdly to take place during this Sage.

Output

The principd outputs from this stage will be agreed misson statements and objectives for the
agenciesinvolved in the rurd trangport sector. Some supporting slandards may aso be devel oped,
dthough it should be recognised that the production of these can be alonger term process.

Core processes
Thefollowing activities are among those that may need to be undertaken at this stage:

?7? Improvement of management structures
?7? redructure organisations



?? daify and decentraise accountability and responsibility
?? improve decison support systems, including data
?7? Strengthening management processes and procedures
?7? put in place sakeholder participation procedures
?7? design management systlems to support the decison-meking levels
?7? define outputs: sarvice, road condition, access and mohility, safety, environment, and
informetion
?? monitor performance and god atanment
7? Others

Time period
12-36 morths

6.3.5 Stage4: ingtitutionalisation

Purpose
This is a continuing process, with the government and involved agencies seeking continudly to
improve performance through monitoring achievement and feeding back results. This process, in
essence, darts a new cycle of policy formulation or updating. Changes are implemented
gradudly, but there will be no final solution because there will aways be new problems and new
olutions.

Outputs
These will indlude palicy thet is updated from time to time but, more importantly, the main output
will be an improved ahility to meet policy requirements over time.

Core processes
This stage will include continuous evauation of dl core processes.

Time period
On-going

6.4 ldentifying the policy issues

Generic issues

Chapters 3 to 5 give background to assg in identifying rurd travel and trangport issues and the
type of policy ingruments thet might be available to address them. However, issues will vary
condderably from county © country, and within regions indde a county. There are no generic
satements of policy which will apply in dl stuations. The policy formulation process needs to
include ameans of identifying issues and possible policy solutions.

Stakeholder workshops

A key process for each of the four stages of policy development is the holding of stakeholder
workshops.  These involve groups of individuas coming together to agree key issues and the
policy measures that might be appropriate for addressng these.  The types of issues will differ
depending on the gage of the policy formulation process, and the level of detail discussed will
increase as the process progresses. Workshops need to be ‘managed’ through skilled facilitation
if the best isto be obtained from them.



Problemtree analysis

One approach to running stakeholder workshaps is to use ‘goa-orientated project planning’ or
‘problem tree anadlyss. This process attempts to identify the causes of problems by bresking
issues down into smdler and smdler components. The process then identifies solutions to each of
the smdl components and builds these back up again in such a way that objectives can be
achieved. The gpproachisilludrated in Figure 6.2,

Problem Objective
Effect i Other effects i Result i Other results
Cause Means ! Other means
I T
| | A A

Figure6.2 Problem tree analysis

Problem tree andysis establishes cause and effect reationships between ‘problems with the
exiding Stuation and identifies ‘issues’ that need to be addressed. The results of the andyss can
be recorded in a diagram showing the effects of a problem and its causes. The ‘problem’ isthen
converted into a solution diagram by replacing the causes of problems with the means of
achieving the required objective. A particular problem will generdly have severa effects and
causes, and severd means of achieving results will be needed to achieve objectives by addressing
al aspects of a problem. It will be seen that the tree structure used can be related to a policy
framework of misson, objectives and standards, as described in Sub-section 2.4.3. The results of
aproblem tree andysis are d o frequently presented in the form of a‘log-frame'.

6.5 Policy development asa project

Nature of projects
This structured gpproach can be achieved by consdering the development of a rurd transport
policy asa project:

?? A project has the purpose of mesting an agreed objective
?? It has both a defined start and a defined finished

7?2 It consumes resources in progressing from dart to finish; both time and physica
resources for undertaking a project are normaly constrained

A project gpproach dlows dl of the norma tools of project management to be applied.

Project steps
A series of well-defined steps can be used to take the policy formulation process through the
project management decison-making activity. These steps can be canddered as the following.

1 Aims
Agree on the am or purpose to be accomplished, and specify this in an output-
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orientated way, S0 that achievement can be measured. For example, the activity may
be to formulate a nationd policy satement to be published by government as part of a
‘White Paper’, or it may be to formulate a policy framework for alocd government

ministry with respect to rurd trangport policy.

. Needs

This requires bresking the ams down into their component parts, making sure that no
relevant aspect is omitted, however remote they gppear & first sght, so that each can
be considered fully. A key aspect of assessing needs is the collection of data. These
data provide the information on the extent of the gap between the present Stuation ard
that required by the ams. It dso involves consultation with a wide variety of vested
interests, and the participation of representative groups and individuas affected by the
policy being developed.

. Optionsand actions

There are likely to be many chaices avallable about the possble components of the
policy being framed. As many dternatives need to be consdered as is reasonably
possble, given the circumstances prevailing. The mogt atractive of these need to be
consdered on the basis of ther likelihood of success to determine which are likely to
be vigble and which promise to be the most effective.

. Resourcesand priorities

Resources consgst of human, materid and equipment, each of which can be quantified
in terms of money. The resources available to implement the aims of the policy need
to be reviewed since requirements will often be grester than can be met using current
resources. Congderation can be given to the provision of additiond resources in some
aees. But, in generd, policy requirements will have to be prioritised to fit resources
avalable. The setting of priorities between competing needs will be a key aspect of
policy. Idedly, it should be done in a sysemaic manner that consders issues of
effectiveness, efficiency and equity.

. Implementation

This involves actudly implementing the policy Satement, policy framewark, or other
am of the project. This may require co-ordination between various different bodies
implementing the poalicy, and collecting information about achievement and progress of
each attivity.

Monitoring

Policy formulation is not a one-off activity. It should be a continuous process, whereby policy is
reviewed and updated continuoudy or regularly to reflect lessons from experience and changing
requirements  The effects and impacts of policy therefore need to be monitored. This helps to
identify the degree to which policy requirements are being met. It identifies problem areas where
changes dther in implementation, or in the policy itsdlf, ae needed. Thus monitoring enables
feed-back to be given to the policy formulation process to seek improvements in the way that
policy isst in the future. Monitoring is discussed in more detall in Chapter 8.

The project cycle
Incluson of ‘monitoring’ as a step in the policy processisillugrated in Figure 6.3. This sequence
of well-defined steps through the decison-making process is known as the project cycle.
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Figure 6.3 The project cycle

Information and data

The policy formulation process is only possble with appropriete and up-to-date information and
data These can be consdered to St a the heart of the project cycle, and are used as the basi's of
decisons a each gep of the cycle. Hence, it is the combination of decisons and information that
enableapoalicy to beput in place.

Application to policy formulation

Each of the four policy formulation stages, described in Section 6.3, can be treeted as a project.
The project seps of ams, needs, options and actions, resources and priorities, and implementation
can be used to provide a structured approach to achieving the purpose of each of the tages. The
process can then be managed using normd project management tools.

6.6  Strategy and action planning

Relationship with policy

The rurd transport policy requirements identified through the above process are likely to congs of
those policy issues that can be addressed immediately, and those that can only be addressed over
time. A draiegy may be needed to enable the policy process to move fran the immediate
possibilities to those policy measures desired in the future. Thus, ‘Strategy’ adds the dimension of
time to the policy formulaion process. An action plan enables a drategy to be put in place.

Wheress a drategy may be defined in farly broad terms at afarly high levd, an action plan is
much more detalled. It should be very specific about the activities to be undertaken, the
individuas responsible for each component of the strategy, and the time scale and resources for
completion.

Key players

One of the key roles of the steering committee and its secretariat will be to produce a Srategy
and action plan for policy formulation and updating. These will need to reflect the four stages of
the policy devdopment process, described in Section 6.3, for both the nationd policy Satement
and the policy frameworks for the sector organisations.

Time periods
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The drategy will aso need to reflect the time periods indicated above. Note that these time
periods are not, necessily, consecutive. Although Stage 1 Contract for change needs to be
completed before others start, there is no reason that certain aspects of Stages 2 and 3 should not
run in pardld. Although this reduces the time scale for the formulation of policy at dl levds, it
should be noted that the overdl time period needed to devise and implement a coherent rurd
transport policy is likely to be of the order of severd years. The actud time required will depend
on the garting Studtion, the exising degree of commitment to change, and the various socio-
political factors prevailing in the particular country. However, it should be noted that it is difficult
to sustain a process such as described here for more than about two to three years; otherwise,
impetusislogt.

Formulation

The process of formulating a strategy and action plan will mirror thet of the policy formulation
process, as described above. Normally, the srategy for policy formulation will be developed in
pardld to the policy itsdf. In many cases, it will not be possible to divorce the two activities.
However, thereisaneed at dl timesto kegp in mind the distinction between policy and Strategy.

Format

The gtrategy and action plan should be written down and made available for public scrutiny. The
nationd drategy will normaly be contained within the same document as the policy Satement.
Action plans consst of alist of activitiesto be undertaken. Againgt each can be noted:

?? The activity to be undertaken
?? Theindividud, unit or organisation reoongble for ddlivery of this activity
?? Thetarget completion date for the activity

6.7 Theroleof international financing institutions and donors

Areas of assistance
Internationd financing inditutions and bilateral donors can play an important role in facilitating the
policy formulation process. Assstance can be given in anumber of aress, indluding the following:

?? Encouragement of governments & a high leve to address rurd transport policy issues,
and facilitate inter-departmenta communication within government

?? Provison of technica advice and documentation on the issues which may need to be
addressed, and on the policy formulation process itsdf

?? Provision of grants which contribute to the funding of the policy formulaion process

?? Provison of technica assstance to steering committees and policy co-ordingtion units

?7? Capitd lending to support the provison of rurd trangport infratructure, trangport
sarvices, and other physicd facilitiesidentified by rurd transport policy

Sector investment programmes

The sector investment programme approach (Harrold and associates 1995) to externd finance,
currently being promoted by a number of donors, is entirdly consstent with the above approach.
This recognises that a localy-produced sector level policy needs to be put in place as a pre
condition of any lending.



7 Examples of rural transport policy
7.1 Basisof examples

This chapter provides typica examples of extracts from frameworks for rura transport policy.
These am to show how policy can be framed at different levels to meet the requirements for
rurd trangport policy defined in Chapter 2, and to address the issues such as those identified in
Chapter 5. Examples are used to illugtrate the relationship between the nationd policy statement,
policy indruments, and the missons and objectives of the various bodies charged with ddivering
rurd trangport policy.

7.2  Example 1: access and mobility
7.2.1 Basic approach

Cross-sectoral issues

Policy in this area needs to ded with the crosssectora nature of the issues that arise. It is for
this reason that policy is best addressed at nationd leve through a ministry of local government or
rurd development, rather than a minigry of trangport which has a single sector remit.
Additiondly, te problem of lack of access to motorised transport by poor people is rdatively
remate from atrangport ministry which has anational and strategic focus.

Policy development

Policy in this area needs to address questions such as ‘ access to what and by whom? . These
questions can only be answered if the poalicy is developed from the bottom up, sarting at the
household and village levels. The bottom-up process will place the emphasis on ‘desiré and, as
the policy formulation process moves up from loca © regiond and then to nationd leve, the
desire will be tempered progressively by condraints on achievability. These condraints are likely
to be in terms of economic/financia resources and inditutional factors. The exigence of
condraints on achievakhility will mean that policy formulation will be an iterative process between
bottom-up and top-down. The policy discussions are likdy to be of condderable bendfit in
themselves by drawing red locd issues to the atention of ‘policy makers a higher levels of
government, and by making people at the locd level more aware of the red congtraints in terms
of resources and other factors.

I ssues to be addressed
Some of the issues that should be addressed in this policy area are described in Section 5.2

7.2.2 National policy statement

National targets
This example has the am of establishing nationd targets, based on levds of accesshility, for the
provison of water supply, rura hedth centres and educationd facilities.

Accessto health care
The Government is committed to improving the access of rural dwellers, and particularly of women, to hedlth care
facilities
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Access to education

Education is a high Government priority, and emphasiswill be given to the provision of properly staffed and
resourced primary schoolsto meet the aspirations of al of the population, bearing in mind the particular needs of
rurd dwellers, both girls and boys

Access to water

Accessto clean drinking water is acknowledged to be abasic human right, and the Government will pursue along
term plan to provide piped potable water to all householdsin the country, and will put in place programmesto
provide access to weter within areasonable distance of dl villagesin the medium term

Policy markers

Note that the statements are phrased in afairly genera way, and have the aim of putting up policy
markers rather than making definitive statements about policy deivery, which is the role of
minidries and other organisations with sectord responghilities.

7.2.3 Mission statement of government ministry responsible for rural development

Aims and responsibilities

The misson statement of the rdlevant nationd ministry should define the areas and sectors for
which it is respongble. It should dso make statements about broad ams, and these need to be
conagent with any naiond policy statement of government more generdly. Such a mission
satement might reflect government policy in the above aress in the following way.

The Ministry of [?7] will have the responsibility for overseeing local government administration and will support these
adminigtrationsin the implementation of Government policy through the framing of legidation, the distribution of
budgets, and the provision of advice and support.

In particular, the Ministry will implement Government policy in the areas of:

?? Provision of hedth care and education by assisting loca governmentsto plan and construct hedlth centres, schools
and supporting infrastructure, and will make budget provisionsto enable objectivesto be met

?7?  Water supply through the planning and devel opment of boreholesin conjunction with local government
adminigtrations

Departmental responsibilities

Note that misson statements of different government departments need to demarcate clearly
ther different reponghilities. For example, the above mission statement indicates that it is the
respongbility of the rurd development minigtry to provide the physicd fadilities for hedth care and
education. However, the misson is slent on the subject of on-going operation of these facilities,
which presumably would be the responghility of minigtries of hedth and education, perhaps
working through locd government bodies. The cross-sectord implications of policy in areas such
as this can lead to condderable confusion about responghilities, and the need for co-ordination
between different organisations and departments is crucid.

7.2.4 Objectives of government ministry

Criteria for objectives




Objectives set by the ministry need to be gecified in output terms so they are

Measurable

Relevant to the misson of the ministry

Specific so that they cannot be misunderstood

Achievable, particularly in terms of the resources that can be made available and the
inditutiona capecity for implementation.
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Objectives supporting the above misson might take the form of the following.

Health care
?? Clinicswill beprovidedin al villages with apopulation greater than [?7] by the end of the year [2077]
??  Thesevillageswill belinked by an al -weather road to the classified road network before the clinics are provided

Educetion
??  Primary schoolswill be provided in al villages with apopulation greeter than [?77] by the end of the year [2077]
Water supply

??  Boreholes with hand-pumps for drinking water will be provided in dl villages with a populetion greater than [?7]
by the end of the year [2077]

Outcome of objectives

It will be seen that these objectives are measurable, relevant to the misson, and specific. The
extent to which they are achievable will degpend on the Sze of village population induded and the
time frame chosen for implementation. These need to be achievable within the budget and

resources that can be made available from government sources. Objectives phrased in this way
are aimed a achieving access to defined services, but only for people living in villages of more
than a specific Sze. The objectives do not say anything about access more generdly, particularly
for people whose dwellings are remote from villages. To addressthese access issues, abjectives
would need to be sated more in the following form.

Health care

?? Clinicswill be provided within [?7)km of al of the population by the end of the year [2077]

??  Motorabletrackswill be provided in dl areas so that, by theend of the year [2077], no oneisliving more than
[?2km from such atrack

(Similarly worded objectives could be phrased for education and weter supply)

Difficulty of implementation

It will be noted that, dthough these objectives address issues of access more directly, the
formulation makes it much more difficult to implement the policy and to measure compliance.
For many of the poorer countries, expressng objectives in this way will dso make targets
extremdy difficult to meet in the short to medum term.

7.2.5 Mission of adistrict government body
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The misson gatement of a didrict council or other locad government body should reflect the
nationa policy statement, but show how this will be implemented at didtrict level. In those aress
of government where the digtrict has devolved responsibility, it is of course amatter for the digtrict
doneto st policy. Thefollowing is an example extract of a misson statement for a digtrict body.

The Council of Mokindo District will be responsible for administrating those responsibilitieswith whichiit is
assigned under the[?7] Act, and will do thisin support of Government policy through the alocation of budgets and
other means.

In particular, the District Council will implement Government policy in the aress of:

?? Provision of hedlth care and education by planning and congtructing health centres, schools and supporting
infrastructure to meet Government targets within the budget level that is provided

??  Panning and development of boreholesin conjunction with the Ministry of [?7]to meet Government targets
within the budget leve that isprovided

The District Council will enter into cost-sharing arrangements with individua villages for the maintenance of rurd
tracks and paths (an area of devolved responsibility).

7.2.6 Objectives of a district government body

Reflecting local needs

Objectives in this area at didtrict level can be formulated in a Smilar way to those a centrd
government. However, the formulation is likely to be more specific, reflecting the locd Stuation,
and the results of loca priorities derived through consultation with gppropriaie groups. An
example of typica objectives might be as follows.

Health care

?? Clinicswill be provided a Mokindo by the end of the year 20(2, a Devundra by the end of the year 2003, and
a Tawito by the end of the year 2004

?? Motorable tracks will be provided between Mokindo and Semadanka by the end of July 2002, between
Devundraand Mokindo by the end of 2002, and between Tawito and Semalanka by the end of 2003

Cost-share arrangements for maintenance

Up to 50km of tracks and paths will be maintained under cost-share agreements between the Digtrict Council and
residents associations by the end of the year [2077]. Details of the arrangements will be as set out in the document
Maintenance of rural tracks and paths under cost-sharing arrangements published by the Ministry of Local
Government.

Standards
Note that the objective for cost-shared maintenance refers to another document which provides
the details about how these arrangements can operate, and the responghilities of each of the
parties to any such agreements.  This document is in effect a Sandard, as described in Sub-
section 24.3.
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7.2.7 Supporting policy instruments

Budget and legislation

The details of the instruments needed to support a policy framework as outlined in the above
example will depend on the detalls of the policy adopted. In this particular case, there will be the
need for indruments in terms of the budget required to support the development of dinics, schools
and the supporting infrastiructure. There would need to be legidation covering the rdaionships
between the various government bodies involved, the devolution of powers and, in this particular
example, for the cogt-sharing arrangements for maintenance of tracks and paths.

Indirect policy measures

Note that the example illustrates that many issues related to accessibility need to be addressed by
policy measures other than the provison of rurd transport infrastructure or services. Any
provision of infrastructure or sarvices are supporting activities to meet wider accessihility needs.

7.3  Example 2: sustainability
7.3.1 Basic approach

Section 5.2 identifies severd policy issues rdated to sudtainability. It groups these under the
headings of economic, socid and environmenta sugtainability. Nationd policy statements in this
aeaarelikey to be of asmilar form to those rdaing to access and mohility, as above. They will
make broad statements emphesisng the government's commitment to addressing issues of
importance under these headings.  Similarly, these broad ams will be reflected in the misson
datement of the centrad government ministries and bodies charged with implementing nationa
pdicy in this area  As with access and mobility, meaningful policy will only result if it is
developed primarily with a bottom-up gpproach, tempered only by the top-down impaostion of
resource and indtitutiona condraints.

7.3.2 Objectives of government ministry responsible for rural development

Areas of government policy

Taking socid sudainability as an example, the misson of the respongble minigtry will need to
reflect government policy, perhgps by emphassing the importance and outlining its role in the
areas of:

?7? Pedestriantravel
?? Reducing the physical burden of transport
?? Reducing the travel and trangport requirements of women

Indirect objectives

It is difficult to set objectives a ministerid level which address these issues directly. Objectives
aremore likely to be dedling with issues of access and mobility, in order that socid ams are met.
Examples of rdlevant objectives follow.

Pedestrian trave
[?7] per cent of the budget made available in the next three yearsfor rurd trangport infrastructure rehabilitation will be
reserved for spending on footpaths through the provision of matching funds to residents associations who wish to
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enter into agreementsfor carrying out thistype of work in their locdlity.

Physical transport burden

??  Encourage the purchase and use of bicycles by the remova of tax and import duty from FY[20077]

?? Carry out astudy, to completed by the end of June [2077], to recommend ways of promoting the use of animas
for transport or on-field tasks

Women'stravel and transport requirements

??  Introduce a mass media campaign before the end of the current calendar year to promote the use of intermediate
means of transport by women, involving women's organisationsin the formulation and undertaking of the
campagn

?? Putin place legi dation by the end of [2077] to enable credit to be provided to rura women, and groups of
women, for the purchase of intermediate means of transport and for other purposes

7.3.3 Objectives of digtrict council

At didrict levd, it is ds0 difficult © address socid issues directly through policy measures, and
objectives need to be st in other areas where socid outcomes will result. Some examples are
given below of objectivesthat are complementary to those listed above.

Pedetrian trave
A budget of [$77] will be set asidein each of the next three financia yearsto hireloca consultants to work with and
train representatives of residents associationsin the rehabilitation of footpaths.

Physical transport burden
Make available bicydesfor officia travel in therural aress of the didtrict, where appropriate, both to increase the
mobility and effectiveness of officials, and to promote the use of bicycles more widely.

Women'stravel and transport requirements
A budget of [$77] will be set asdein each of the next threefinancia yearsto provide grantsto private credit
organisationsfor promoting the use of intermediate means of transport by women.

7.3.4 Supporting policy instruments

As above, the details of the policy adopted will dictate the type of instruments needed to support a
policy framework in this area. In the case of the examples at minigeria leve, there will be the
need for insruments enabling changes in taxation relating to bicydes, budgets mede available at
nationd leve for carrying out the proposed study and for the media campaign; and legidation on
credit. The main insrument used at locd leve in these examples is budget required for hiring
consultants, purchase and maintenance of bicycles, and for making grants to credit organisations.

7.4  Example 3: responsibility for infrastructure provision and management
7.4.1 Basic approach

Models and options



Severa modds and options were put forward in Sub-section 5.3.1 for managing rurd roads. The
option chosen will have implications a dl leves of government, and a community levd. The
choice of option should result from a policy debate, such as discussed in Chapter 6. In the case of
rurd trangport infrastructure, the input to this process from individuds, households, communities
and organisations a the locd leve is crucid in determining structures that are gppropriate and
sudainable a locd levd. Discussons should recognise the implications of respongbilities for
funding and management. They need to teke aredigtic view of inditutiond capacity a the loca
level, and not just consider issues about where the power of decison-meking should lie

Policy definition

Once a policy is formulated, it can be reflected in a nationd policy satement and then

implemented through legidation such as a Roads Act. This will define the bodies with legd

powers and responghilities for the provison and management of rurd transport infrastructure,

The misson satements of the individua bodies will then set out their roles and responghilitiesin a
manner that is congstent with the policy satement and legidation.

7.4.2 National policy statement

Responsibilities

At nationd levd, the policy statement needs to define where respongibilities lie for different
hierarchies of roads and rurd transport infrastructure. In the following example, the tertiary road
network and rura trangport infrastructure are to be owned by loca government adminigtrations,
but managed on their behdf by contract management agencies In the phraseology used in this
paticular Roads Act, ownership is assgned by conferring ‘road authority’ status on the locdl
government body. Thisisan example of Modd B, Option 2, from Box 5.1.

Rural didrict councils will be defined in the Roads Act as Road Authorities and will be assigned the following

statutory functionsin respect of rural roads and other rurd transport infrastructure:

?? Designation of rura roadswithin their administrative area

?? Closure of any of theserura roads on apermanent basis

??  Seting standards for road design, congtruction, maintenance and safety of rura roads within their administrative
aea

??  Adminigtering and funding the network of rurd roads and other rura transport infrastructure within their
adminidretive area

??  Arranging for the management of rural roads and other rura transport infrastructure within their jurisdiction
through agency agreements or contracts with other public or private sector organisations

I mplications on management arrangements

Note that this particular policy statement mekes the rurd didrict councl responsble for
adminigtering and funding rurd transport infrastructure for which it is reponsible under the Roads
Act, but requiresit to arrange for the management of the infrastructure by athird party body.

7.4.3 Mission of arural district council in respect of rural transport infrastructure

Consistency with national policy
The misson gaement of a rurd digrict council respongble for adminigtering rurd trangport
infrastructure within its adminigtrative jurisdiction will need to include dauses thet are congstent
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with the requirements of nationd policy and rdevant legidaion. These might be something like
the fallowing.

The MokindoR ural District Council will aimto provide and maintain its network of rural transport

infrastructure to support national and District development objectives and, in particular, to:

?7?  Provide aminimum level of service which issafefor all road users, including motorised, IMT and

pedestrians

Preserve the existing investmentsin rural transport infrastructure

Allocate funds between rural roads, tracks, trails and paths to strike a balance between their economic

and social importance

?7?  Arrange for the management of itsrural transport infrastructure through competitive procurement from
the Regional Road Management Agency or from private consultants and contractors

?? Ensurethat work is undertaken effectively, efficiently and safely, and in away that minimises damage
to the environment

”
»

Aims, responsibilities and management
This makes generd statements about the responsibilities and ams of the Council, and aso sets
down the principles governing the way that management of the network will be undertaken.

7.4.4 Objectives of a rural district council in respect of rural transport infrastructure

Objectives for fund allocation

The above misson satement would need to be supported by severa objectives to define the
policy adequatdy. As an example, the following objectives could be set to support the clause of
the above misson statement which deals with alocation of funds.

Priority for the funding of workswill be asfollows.

First priority - routine maintenance

Funds will be alocated between rurd roads, tracks, trails and paths according to the following formula
that takes into account length, population served, and traffic level on the road in terms of motorised
vehicles, IMT and pedestrians (formulawould be quoted).

Second priority - periodic maintenance

Funds for periodic maintenance will be dlocated by the District Council based on requests received from
loca bodies responsible for roads, tracks, trails and paths. Allocations will be prioritised according to the
criteria given in Pocket guiddines for the maintenance of rural transport infrastructure issued by the
Ministry for Rural Devel opment

Third priority —rehabilitation
(eto)

Fourth priority - new consgtruction

Funds for network extension can be made available from Council revenues, when available, for projects
listed in the Mokindo District Development Plan. Potentia projectswill be subject to socia and economic
cost-benefit analyss using the method included in Pocket guiddines for feasihility studies of rural trangport
infrastructure issued by the Ministry for Rural Development.
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Standards

Note that these objectives again refer to the use of ‘dandards (pocket guiddines) containing the
detailed procedures to be followed when preparing bids for funds for larger works. Given thet the
rurd digricc council hes delegated authority for managing and funding its rurd transport
infragtructure, it is able to choose which standards and procedures to apply to its decison-making
process. In this paticular example, it has chosen to adopt guiddines issued by centrd
government. These guiddines would be expected to lay down the procedures to be followed for
paticipation in the planning process from dl vested interests, incduding women and minority
groups, & community leve.

7.4.5 Supporting policy instruments

The insruments required to support policy in this area will be principaly legidaion, which will

define respongihilities for management and funding of rurd transport infrastructure networks.

The legidation will nead to ded with designetion of infragtructure, under a‘Roads or other Act,
and will need to define what are the lega responghilities for infrastructure that is not designated.
Thiswill be the case for mogt tracks, trails and paths, and even for many rurd roads. A key issue
for rurd travel and trangport policy is how to ded with infrastructure thet is not desgnated and,
hence, has no legd satus. Other supporting instruments will be needed for budget dlocation, and
for the adoption of standards or procedures for fund dlocation.

7.5 Example4: funding
7.5.1 Basic approach

Road funds

Policy can only beimplemented in the area of rurd travel and transport if there is a sufficient and
reliable source of funding. Second generation road funds are being introduced in many countries
for funding in this area. These funds bring with them the concept of conditiondity, Snce funds
will normaly only be disbursed for works agreed in advance, carried out to pre-defined Sandards,
and undertaken againg stringent cost controls.  Sometimes, road funds have requirements for
works to be procured through competition. By their nature, this type of road fund is centralised,
partly because fud levies, which are the main source of revenue normaly used, are collected
mogt efficiently from centralised sources.  Yet ownership of the rurd transport network is
incressingly being decentralised, with the am of placing decison-meking doser to the population
who are affected by the decisons. This reaults in decentralised ownership but centralised
funding. However, without the responsility for funding, ownership is not very meaningful. This
gpproach to funding, by its very nature, often givesriseto conflict.

Community funding

It was noted in Sub-section 5.3.3 that, given the rdatively low levd d traffic volumes on rurd
infragructure, communities should expect to provide the mgority of the finances for infrastructure
for which they are respongble. Indeed, even when aroad fund is in place, this can sedom rase
enough money to fund works on the whole of the classfied and unclassfied transport
infrastructure network. Cost sharing arrangements between loca or centrd government, and
loca communities can help to resolve conflicts between ownership and funding ability.

7.5.2 National policy statement
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This example covers palicy rdating to the establishment of an off-budget road fund for classfied
roads, and for the provision of cog-sharing arrangements for funding unclassified rurd transport
infrastructure. The road fund is managed by anationd road management authority, incorporating
aroads board. The nationd policy statement might include the following.

Management of the road network

The classified road network will be managed by the National Roads A uthority according to commercid management
practices. The Nationa Roads Authority will be directed by an independent Roads Board appointed by the
Minister from stakeholdersin the public and private sectors.

Principle of road pricing and cost recovery

Funding of classified roadswill be based on the principle that road users, including foreign road users, contribute the
full costs of maintaining all roads, and contribute progressively over timeto the full costs of providing roads. Inthe
short term, other sources of fundswill be used for capita development and rehabilitation costs. Allocation of funds
to the road network shall be based on need and functional classification

Off-budget funding for roads
Funds for the road network will be deposited in a dedicated road fund thatis autonomous and independent. The road
fund shall be managed by the Roads Board.

Unclassified rural transport infrastructure

The Roads Board will make available a portion of the total available fundsfor the maintenance of the unclassified
rural transpat network. These funds shall be dlocated on the basis of matching local contributions from community
associaions teking responsbility for local networks.

7.5.3 Roads Board/National Roads Authority mission statement

Fund administration

The mission satement of the Roads Board, on behdf of the Nationd Roads Authority, would
need to include a satement of intent about ddivering its requirements under off-budget funding. It
will need to say how it will adminiger funds that are to be dlocaied to rurd transport
infrastructure under a cost-sharing arrangement. This might include something like the following.

The National Roads Authority will administer the Road Fund by collecting revenue from road users as
reguired by legislation and in amanner that is efficient and transparent.

Allocations from the Fund to the Department of Main Roads, rural district councils and other bodies, will

be undertaken in such a manner that:

??  Providesaminimum level of service which is safefor all road users, including motorised, IMT and
pedestrians

?7?  Preservesthe existing investmentsin road infrastructure

?7?  Allocates funds between road authorities to strike a balance between the economic and social
importance of roads

?7?  Assuresthat work is undertaken effectively, efficiently and safely, and in away that minimises damage
to the environment

A proportion of the funds collected will be reserved for funding maintenance of rural transport
infrastructure and will be allocated on the basis of matching local contributions fram community associations
taking responsibility for local networks.
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Other functions
The mission statement would aso describe other functions that the Nationa Roads Authority
would be required to undertake.

7.5.4 Objectives of the Roads Board/National Roads Authority

Classified and unclassified transport infrastructure
The following objectives could be set to support the above clauses of the misson satement.

Rural transport infrastructure

At least [?77] per cent of the funds available will be d located to local government bodies for the maintenance of rurd
transport infrastructure according to the following formula (to be quoted).

The Authority will requirelocal government bodiesin receipt of these funds to disburse them under cost-sharing
arangements, according to guiddines that will be issued by the Authority from timeto time.

Classfied roads
Priority for funding:

Firg priority - routine maintenance
Fundswill be alocated between main, district and community roads according to the following formula that
takesinto account road length, population served by the road, and traffic level on the road (formulawould

be quoted).

Second priority - periodic maintenance

Fundswill be alocated in response to bids received from the Department of Main Roads, other bodies, and
rurd district councils on their own behaf, and on behdf of villages and communes. Works funded will have
aminimum economic rate of return of xx per cent for main roads, and (xx - yy) per cent for district and
community roads (a standard will need to exist to provide the details of the standard method used to
determine economic rates of return of bids).

Third priority - rehabilitation

Fundswill be dlocated in response to bids received, asfor periodic maintenance funds. Works funded will
have aminimum economic rate of return of (etc). Wherefunds are insufficient to enable dl identified works
to be carried out, prioritieswill be determined on the basis of theratio of net present vaue and cost.

Fourth priority - new congtruction
Fundswill be dlocated in response to bids received from regions, asfor rehabilitation funds (etc).

Standards

Note that severd of these objectives require that Sandards exit, perhaps in the form of guidelines
or procedures, to provide details of dlocation, disbursement and audit procedures for the funds.
Sub-sections 7.4.3 and 7.4.4 illugtrate how a locd government body might work within such a

funding arrangement.
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7.5.5 Supporting policy instruments

Model legislation

The above arrangements will need supporting legidation. A modd for this is that produced by
SATCC as Model legislation for Roads Act, dthough this does not cover cod-shaing
arangements. The modd legidation includes clauses covering the following.

Clause 25 Establishment of afund
Clause 26 Fund management
Clause 27 Utilisation of fund
Clause 28 New funding sources
Clause 29 Declaration of tall roads and levying and collection of tolls or user charges
Clau 30 Loans and government guarantees for loans
Clause 31 Use of fund monies
Regulations

Such an Act would need to be supported by regulaions defining, for example, specific sources
and amounts of road user charges. Details of the cogt-sharing arrangements would need to be
defined in the Act and regulations.

7.6  Example 5: management, planning systems and local capacity
7.6.1 Basic approach

Items to be dedlt with under this heading relate to the management procedures applied to ensure
effectiveness and efficiency of operations in the organisations with responshbility for managing the
infrastructure network. The requirement for this would normaly be stated in generd termsiin the
nationd policy satement. The policy issues involved were discussed in Sub-section 5.3.4. [ssues
that might need to be enghrined in policy a organisationd levd are measures to increase the
Specificity of operations, and the extent to which useis made of competitive procurement. Where
works are to be undertaken by bodies with limited capacity, issues of how technicd assstance
might be provided to them by competent bodies may adso need to be covered. Issues of co
ordination should dso be addressed, particularly for planning activities which, by their nature, cut
across the respongbilities of severd organisaions.

7.6.2 Mission of a body responsible for rural transport infrastructure

This body is likely to be a locd government adminidration, but could be a paragtatd or private
body where management services are procured under an agency or contract arrangement.  Its
misson will need to date the ams and purpose of the body, but will dso need to address
specificaly the issues noted above, where appropriate.

The[??] will seek to manage the network of classified roads and unclassified rural transport infrastructure in
amanner that:
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?7?  Providesaminimum level of service which is safe for all road users, including motorised, IMT and

pedestrians

Preserves the existing investmentsin rura transport infrastructure

Manages the network in such away asto strike a balance between the economic and social

importance of rural transport infrastructure

?7?  Assuresthat work isundertaken effectively, efficiently and safely, and in away that minimises damage
to the environment

NI

Assistance will be provided to communitieswhere they are taking responsbility for managing infrastructure under
cost-sharing arrangements.

7.6.3 Objectives of a body responsible for rural transport infrastructure

Targets for working practices

Specific targets will need to be st in Al aess identified in the misson. Examples of those that
might be adopted under the clause dedling with effective, efficient and safe working practices are
given below.

From the end of June[2077] dl periodic, rehabilitation and development works execut ion above avaue of [$?77] will
be subject to competitive procurement procedures.

By the end of the current caendar year, the organisation of routine works will be separated into ‘ client’ functions of
commissioning works, supervising, controlling and monitoring activities, and ‘ supplier’ functions of carrying out the
commissioned works. The client functionswill be based in the headquarters office and those of the supplier will be
based at the depots.

The [?7] organisation will make available aqudified engineer for up to three days per year for technica assistance and
advice to each of those communities participating the cost-sharing agreement for managing rurd transport
infrastructure.

Standards and procedures

The objectives will need to be supported by sandards and procedures. For example, these will be
needed to define reationships between the dient and supplier parts of the organisation where
routine maintenance functions are separated.

7.6.4 Supporting policy instruments

The type of arangements included in palicy in this area are unlikely to require separate policy
insruments to enable them to be implemented. Necessary insruments are likely to be aready in
place to implement other measures from which these arrangements would follow.

7.7 Example 6: technology

7.7.1 Basic approach

Policy areas
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Policy may need to be set in the area of gppropriate technology in the three main areas introduced
in Sub-section 5.3.5, and discussed below.

Standards

There is a need to ensure that standards are appropriate to the function of the infrastructure. For
rurd trangport infrastructure, this often means being sufficient to provide basic access. Thereisa
tendency for paliticians, enginears, economidts and others to provide infrastructure a standards
well in excess of those actudly required. This wastes resources and limits the ability of available
funds to achieve as much as they could.

Competitive procurement

The second technology issue that can be addressed by policy is when to use in-house units for
works and management, and when to use contractors and consultants.  This will depend on in-
house capability and cgpacity, and dso on the availability of an externd market for the services
that are needed. The benefits of competitive procurement have aready been noted.

Labour and equipment

Thirdly, the use of labour-intensve, equipment-based, or intermediate technology needs to be
determined through policy. In most countries where this document is used, there should be a
preference for maximising the use of loca resources, such as labour, and minimising the use of
imported capitd equipment. Where the cost of labour is low, policy can be driven by
requirements for adopting the most efficient practice, rather than ideology about using labour.
However, a preference for using labour does have implications for the way that works are
designed and broken down into lots for execution, and the policy needs to ensure that gppropriate
practices are adopted in these aress.

7.7.2 National policy statement

An example follows of how nationd policy might be stated to achieve use of labour-intensve
methods.

Works execution will be carried out by labour-dominated methodsin al caseswhere their useis more effective and
efficient.

7.7.3 Mission of a body responsible for rural transport infrastructure

In this particular example, the mission of the body responsible for rura transport infrastructure can
be identical to the requirements of the nationd policy Statement, as above.

7.7.4 Objectives of a body responsible for rural transport infrastructure

Putting the mission into effect

Specific objectives will be needed to enable the requirements of the misson to be put into effect.
These should aim to ensure that methods of design, mantenance and contract procedures are, as
a minimum, neutra to the use of labour-intensve methods. To give full force to the example
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policy, objectives need to be defined such that these methods are favoured. Some examples of
gppropriate objectives follow.

?? Desgn of rurd trangport infrastructure will be undertaken, wherever possible, to favour the use of labour for its
maintenance

Work packageswill be broken down into small lots to make them more ettractive to labour -based contractors
Free trainingwill be provided in contract management for at least ten labour-based contractors eech year

NI

Standards

These objectives require supporting by standards to give effect to the objectives. For example,
design standards for ditch congtruction might be to provide flat-bottomed, rather than *V’ -shaped
ditches, which are more easily maintained by hand; culvert desgn may favour the use of masonry
arches which can only be congtructed and maintained by hand.

7.7.5 Supporting policy instruments

It is unlikey that separate indruments will be required to enable policy in this area to be
implemented.

7.8 Example 7: personal transport
7.8.1 Basic approach

Policy issues for persond trangport were discussed in Sub-section 5.4.1. These included issues
related to intermediate means of trangport and the provison of credit. Criticd factors were
identified as the need for a long-term perspective, and for interventions and demongtretions
needing to be on a sufficient scae to make a Sgnificant impact. There are severa facets of this
policy areawhere the needs of women need to be given particular attention.

7.8.2 Policy measures

Examples of policy measures to encourage the use of IMT to reduce the physicad burden of
trangport were described in Section 7.3, @ove.

7.9 Example8: transport services
7.9.1 Basic approach

Difficult issues arisein thisareain terms of the extent to which government, both nationd or locd,
should intervene in the provision of rurd trangport services. Leaving rurd transport services
completely up to the market place may well lead to un-economic routes not being served, which
will disadvantage rurd dwedlers in these locations. On the other hand, providing, or subsidisng
sarvices from a supply point of view, may reduce economic efficiency. Certainly, current
development thinking is that there is no role for government in the direct provison of trangport

63



sarvices, and this is dways best |€ft to the private sector. The role of government should be to
provide aregulatory environment that focus on safety of the provison of services, and should not
inhibit the types of vehicles used, the routes on which they operate, the fares or tariffs, or the type
of service provided in terms of passengers or freight. However, governments may decide that, as
apolicy measure, there is aneed to subsidise or even operate services on their own account.

7.9.2 National policy statement

The emphasis of nationd policy might be on deregulaing the trangport industry as much as
possible, but by controlling operations on certain routes through licensng.  Such an gpproach
provides the opportunity for operators to buy licences on routes where demand is high, but for
there to be a subsidy to the licence on routes where demand is uneconomic. An example of a
policy statement that reflects this follows.

The Ministry of Trangport will be responsible for issuing licences for public transport services which operate
predominantly on primary and secondary roads. It will issue non-exclusive licences for operating on defined routes,
subject to control of the safety of vehicles and operating practices.

The Government seeks to encourage private companies to operate public transport servicesin rurd aress. It will be
empower local authoritiesto issue nonrexclusive licences for operating on defined routes, subject to contral of the
safety of vehiclesand operating practices.

Public trangport licence feesfor individua routeswill aim only to cover the cost of their issue and administration.

For those routes which do not attract interest from private concerns to operate on acommercia bas's, local
authoritieswill be empowered to enter into cost-sharing arrangements with operators to provide minimum levels of
transport services.

Licences will not be necessary for operating freight transport services, but operators will need to meet requirements
of hedlth and safety legidation as that applies to commercia companies. Responsibility for regulaion and
enforcement in this areawill be with the Ministry of Commerce.

7.9.3 Mission statement of local government body relating to rural transport services

The nationd policy statement exampled above delegates responsihility clearly to locad government
bodies for the licensing of rurd public trangport services, and states that these should be on a cost
recovery bass. However, the policy statement is sllent about the source of funding for cost-
sharing agreements for uneconomic services, S0 any subgdies will need to come from loca

government budgets. An example of amission that reflects this follows.

The Mokindo Rural District Council will aim to encourage private companies to operate public transport services
on the tertiary road network, and will issue non-exclusive licences for operating on defined routes, subject to control
of the safety of vehiclesand operating practices.

Public trangport licence fees for individua routeswill aim only to cover the cost of their issue and administration.

The Council will dso encourage companies and other organisations to operate minimum levels of serviceon
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uneconomic routes, and will consider entering into cost-sharing arrangements to enable remote rurd communitiesto
be served by public transport.

7.9.4 Objectives of local government body relating to rural transport services

Subsidy of uneconomic routes

In the above example, each loca government body will need to decide for itsdf what leve of
saviceit is prepared to subsdise on uneconomic routes, and the criteria that will guide its decison
making in this area.  The type of objective that might be adopted are given in the following
example.

The MokindoR ural District Council will ensure that the following minimum level of passenger services are
provided:

7?2 Atleast [?7] sarvice(s) per day on classfied tertiary roads

77 Atleast [?77] service(s) per week on dl westher unclassified roads

Limits of control

Note that none of the policy statements, missions or objectives Sate any requirements in terms of
the number of operators who may operate on any route, the types of vehicles used to operate
sarvices, or the fare levels that are charged. Neither do they require that operators must be
commercid companies, thus dlowing organisations such as postd services, locd development
associations, and the like, to enter into cog-sharing arrangements.

7.9.5 Supporting policy instruments
All issues of trangport regulation will need to be governed by legidation, and this will need to be

framed by centrd government. Budgets will need to be dlocated where cost-sharing
arrangements are entered into on uneconomic routes.
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8 Monitoring
8.1 Feeding back experience

Evolution of policy

Policy isaliving entity. It needs to evolve over time to reflect changing Stuations and aspirations,
and to reflect more accurately what redidicaly can be achieved in practice. Monitoring the
effect of policy is therefore important to provide feedback to the on-going policy formulation
process, 0 that when the next policy cycle beginsit is possble to learn from past experience. For
example, ams can be redefined to reflect the actua achievements, cost assumptions can be
revisad to reflect those actudly obtained in practice, or technica standards may be improved as a
result of monitoring.

Formal policy review

Monitoring should be aregular and on-going activity for al saff concerned with policy formulation
and updating. A formd review of nationd policy should be undertaken at leest every five years
and, for sector organisations, the policy framework should be updated annudly.

Data

Monitoring should be concerned with issues of qudity, cost and time for dl policy aress. It
requires collection of datain relevant areas to enable the effectiveness of policy to be assessed in
aquantitative manner.

8.2  Performanceindicators

8.2.1 Nature of performance indicators

Policy

A convenient way of monitoring is to produce performance indicators. These can be used to
as=ss the effectiveness of policy because they measure:

?? Impacts
?7? Outcomes
?? Outputs
? Inputs
The use of performance indicators clarifies the relationships between these factors, and hdps to:

?7? Quantify the degree to which objectives have been achieved
?? |dentify any problems that are impeding the achievement of objectives

Customers and policy
Their use recognises that there exist:

?? Customersfor the services of any organisation or agency
?7? Policy frameworks that define objectivesin terms of meeting customer requirements

Publication
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Progressive organisations and agencies have become more aware, open and reponsive to
customers expressed needs, and publish ther performance indicators for public scrutiny. The
benefits of publishing performance indicators have been found to be thet entities:

?? Focus more clearly on their misson, and are not side-tracked onto unproductive tasks
?? Have an incentive through externd pressure to achieve objectives
?? Increase the effectiveness and efficiency of their operations, resulting in better value

for money

Performance indicators and operational statistics
Performance indicators differ from the operationd Statistics that most organisations produce and
usein the following way.

Operational statistics

are usad by the organisation to oversee and manage dl aspects of its operations. The
daidics are mainly for internd use dthough, in the case of government departments,
some may be made available publicly through their incdlusion in annua datisticd abgtracts
published by government.

Performanceindicators

relate to the impacts and perceptions by the ‘customers of the organisation. As such,
they are targeted externdly. Indicators consigt typicaly of a few sdected operationd
datistics that characterise peformance in a way that customers can relaie to and
understand.

8.2.2 Useof performance indicators
Performance indicators can be seen to have a number of uses;

?? Monitoring

2 10 asess the adequacy of government and managerid policies, and the effectiveness
of programmes in achieving their objectives, for the rurd transport sector, these might
be increases in accessibility, improvement to the network of tracks and paths, or
increasesintheuseof IMT

?? Diagnosis
» to identify critical needs for invesment or policy change by type of invesment or
region, to determine priorities, and to identify key factors influencing performance

?7? Management

» 1o provide inputs to managerid decisons such as levds of investment, maintenance
expenditures and standards, alocation between regions or districts, and where to focus
efforts on policies such as transport for rural women

?? Prognosis
2 1o give early warning of undesirable trends and potentid future problems

?? Effectiveness and efficiency
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8.2.3

» incentive for improvements in the effectiveness and efficiency of organisations or
agencies, and which could be used as a basis of a performance contract between the
entity and centrd or loca government

?? Comparisons
2 to enable comparative sudies to be made within the sub-sector, between sub-sectors

and sectors, geographic regions, or other countries

Users of performanceindicators

There are many users of performance indicators, and each will have a different perspective on
the issues and, as a result, will require different performance indicators. In the case of the rura
trangport sector, the following different perspectives exis.

Sector

The sector as a whole with its condituent parts and its reldion to its surrounding

economic, socid and physica environments, customers for performance indicators will be

mainly:

?7? Government, on behdf of the generd public, because of the impact on nationd
economic and socid development

Provision

The process of provison and the providers, customers for performance indicators will

indude:

?? Government in order that appropriate policies and budget levels can be st

?? Road network private users, including pedestrians, who require a certain qudlity of
services from road transport service suppliers (bus and haulage companies), aswell as
safety, accessihility, mohility, affordability, comfort, and a good travelling environment

?? Commercid and transport service suppliers, who are concerned with the service
qudities of the road network and the impacts of policy decisons on trangport

operaions

Transport use

The utilisation of the system, the users of it and those impacted by it: customers for

performance indicators will indude:

?? Road transport policy indtitutions (regulators and enforcement agencies) who are
concerned with the efficiency of investment alocation to various road adminigtrations,
pricing and cogt-recovery for roadrelated usage €g fud prices, licence fees), and
compliance with road laws and regulations (eg safety and vehicle weights and
dimensions)

?? Road network providers (owners and investors), trangport service suppliers (managers
and operators), and producers (of materids and services used in the supply of roads)
who are concerned with efficiency, productivity, and effectiveness in satisfying user
demands

Typica operationd Satistics from which performance indicators could be sdected for each of
these perspectives are givenin Box 8.1.

| Box 8.1 Examples of performance indicatorsfor different
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per spectives

Sub-sector pergpective:

Road length (kilometre by road class)

Network density (kilometres/100km?; knv/capita)
Motorisation (motor vehicles per capita)

IMT ownership (IM T/capita)

Employment of labour (number by type)

Road accident fatalities (number)

N3NNI NN

Provision perspective:
7? Expenditure ($ million) on
?? preservetion
?? development
?? operaions
?? Works (kilometre by workstype)
?? Network extension (kilometres and percentage incresse)
?? Presarvation average cost (expenditure/lkm by works type)
?? Asst condition (road by length and percentage; bridge by number and percentage)

User perspective:

?? Access (percentage living within 5km of all-westher road)

?? Annud trave (kilometreslyear/vehicleby class of vehicle, IMT and pedestrian
?? Mohility (percentage of households owning abicycle)

?? Road condition (percentage of travel by road standard)

?? Risk exposure (accidents/million vehicle-km)

8.2.4 Presentation of performance indicators

Since performance indicators are designed for a nontechnica audience, the format of ther
presentation needs to be gppropriate. Examples of presentation syles areillugtrated in Figures 8.1
to 8.3. Performance indicators can be published in nationd and loca newspapers to disseminate
results aswidely as possible.

4500 | No of people living more than 5km
from an all-weather road

4450

4400

4350

Target
4300

1993 1994 1995 1996 1997 1998 1999

Figure 8.1 Example of aline graph presentation of a
performance indicator showing progression over time
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Good Critical

Very good

Very poor
Poor
Figure 8.2 Exampleof a piechart presentation of a
performance indicator showing proportions
of accessroad network in different conditions

50 |Percentage of households
owning abicycle
40
Target ,rﬂ“m'“’
" |
; !
o
20 : }
¢ !
E i
104+ | 's

1994 1995 1996 1997 1998 1999

Figure 8.3 Example of a histogram presentation of a
performance indicator showing change over time
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Glossary of terms

Access roads
These cater for within-digtrict travel by linking access zones to roads of ahigher functiond class

Accesshility
The ease of reaching desired destinations

Arterial roads
Main roads connecting nationa and internationa centres

Availability (of travel and transport)
Capable of being used, or within the reach of travellers; requires both the existence of transport infrastructure and
servicesthat arein acondition or state that enables them to be used

Budnessplan
A document describing the contribution to achieving corporate objectives of each of the divisons within an organisation
and setting out the annua objectives, tasks and programmes

Collector roads
These roadslink traffic to and from rural aress, either direct to adjacent urban centres, or to the arterid road network

Corporate plan
A document describing the business of an organisation and setting out its misson and medium term objectives, and
strategy for meeting these

Designated road
A road that is a legd entity under a Roads Act or smilar legidation (the terms ‘adopted’, ‘declared’, ‘gazetted',
‘proclamed’ are used in some countries)

Framework docurment
A document describing ministeria policy requirementsfor an organisation and in terms of itsoveral ams

(Management) functions
Areas where road management decisons are made, normaly sub-divided into (Strategic) planning, programming,
preparation, and operations

Goal-orientated project planning

A project development process that works by identifying the causes of problems, then bresking these down into
smadler and smaler components, and then identifying solutions to each of the small components, building these back up
againin such away that objectives can be achieved

Intermediate means of transport (IMT)
Motorised vehicles with less than four wheds, unconventional motorised vehicles; and non-motorised vehicles,
including bicycles, whed barrows, hand and anima-drawn carts, and the like

Intervention level
The threshold above or below which action must be taken to ensure that standards are met

Mission (statement)

This outlines in genera terms the nature of the operation of the body to which the policy applies, aang with broad
amsto be achieved

Mohbility

The ability of individuasto move about

74



Monitoring
Reviewing past activities to learn from experience to enable better objectivesto be set in the future

Objective
A specific and measurable goa or target to ke achieved by a body within the short to medium term (tacticd) or long
term (drategic) time scae

Path
Narrow cleared way for pedestrian traffic and, in some cases, bicycles and motorcycles

Performance indicator
A sub-set of objectives, performance against which is published for public scrutiny

Plan
A systematic and formalised process for directing and controlling future operations in such a manner thet policy
objectives are achieved

Padlicy
The statement or series of statements which define the basic rules and requirements which can guide al decisons and
actionsthat need to be taken

Palicy document
A document containing a written statement of policy; a ' statement of intent’

Palicy ingtrument
The means of putting policy in place

Palicy framework
A hierarchica set of statements that define policy relevant to different bodies or levels of administration; typicaly
consisting or mission statement, objectives and standards

Project
A set of activitieswith adefined start and finish, and which consume resources in moving from start to finish

Project cyde
A defined sequence of stepsto be followed in executing a project

Rural roads
Accessroads, arterid and collector roadsin rurd aress

Rural transport infrastructure
Tracks, trails, paths and roadsin rurd aress

Sctor
A sub-divison of government administration; transport sector; road sub-sector

Sandard
A detailed operationd target to be achieved by an individua unit in an organisation to enable policy to be implemented

Srategy
A plan for implementing policy

Sugtainahility
The pursuit of development that meets the needs of the present without compromising the ahility of future generations
to meet their needs

Tracks
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Single lane, deared and improved seasond roads that connect to higher class roads; used mainly by norrmotorised
treffic and pedetrian travellers, but traversible at certain times by light four-whed drive vehicles, pick-up trucks,
animd -drawn carts and pack animals; sometimes known as community roads

Trails
Narrow trackssuitable only for two-whed vehicles, pedestrians and pack animals

Transport
The movement of passengers and freight from one place to another

Trave
Making journeys, moving around

Undesignated road
A road that has not been designated asalegd entity under aRoads Act or similar legidation

Vision (statement)
A broad indication of the genera direction in which policy should develop over time

Works
Activities that are caried out on the road neiwork, normdly sub-divided into routine maintenance, periodc
maintenance, specia works, rehabilitation, and development
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