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The Transport Research Laboratory is the largest and most comprehensive centre for the study of road 
transport in the United Kingdom For more than 60 years ~t has provided information that has helped 
frame transport pohcy, set standards and save hves 

TRL provides research-based technical help which enables its Government Customers to set standards 
for highway and vehicle design, formulate pohcles on road safety, transport and the environment, and 
encourage good traffic engmeenng practice 

As a national research laboratory TRL has developed close working hnks with many other international 
transport centres 

It also sells its services to other customers m the UK and overseas, providing fundamental and applied 
research, working as a contractor, consultant or providing faclhties and staff TRL's customers include 
local and regional authorities, major c~wl engineering contractors, transport consultants, Industry, foreign 
governments and international aid agencies 

TRL employs around 300 techmcal specialists - among them mathematicians, physicists, psychologists, 
engineers, geologists, computer experts, stat~stlclans - most of whom are based at Crowthome, Berkshire 
Facdltles include a state of the art driving simulator, a new indoor impact test facihty, a 3 8km test track, 
a separate self-contained road network, a structures hall, an indoor facility that can dynamically test 
roads and advanced computer programs which are used to develop sophisticated traffic control systems 

TRL also has a faclhty in Scotland, based m Edinburgh, that looks after the special needs of road transport 
m Scotland 

The laboratory's primary objective is to carry out commlssmoned research, investigations, studies and 
tests to the h~ghest levels of quahty, rehablhty and lmpartiahty TRL carries out its work In such a way as 
to ensure that customers receive results that not only meet the project specification or requirement but are 
also geared to rapid and effective implementation In doing this, TRL recognlses the need of the customer 
to be able to generate maximum value from the investment It has placed with the laboratory 

TRL covers all major aspects of road transport, and is able to offer a wide range of expertise ranging from 
detailed speclahst analysis to complex multl-dlsclphnary programmes and from basic research to advanced 
consultancy 

TRL w~th ~ts breadth of expertise and facthUes can provide customers with a research and consultancy 
capabthty matched to the complex problems arising across the whole transport field Areas such as 
safety, congestion, enwronment and the infrastructure require a multl-thsclphnary approach and TRL is 
ideally structured to deliver effective soluttons 

TRL prides itself on its record for dehvenng projects that meet customers' quahty, dehvery and cost 
targets The laboratory has, however, instigated a programme of continuous improvement and continually 
rewews customers satxsfactxon to ensure that ~ts performance stays in line with the increasing expectations 
of its customers 

TRL operates a quahty management system whlch is certificated as complying wlth BS EN 9001 
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T R A N S F E R R I N G  R O A D  M A I N T E N A N C E  T O  T H E  P R I V A T E  

S E C T O R :  T H E  G H A N A  EXPERIENCE 

A B S T R A C T  

Many countries are making increasing use of  the private sector for road maintenance 
activities The West African country of Ghana has considerable experience of this approach 
for both the national road network and the rural and feeder road network It provides a useful 
case study of how the private sector can become mcreasmgly mvolved in an area which has 
traditionally been the preserve of in house force account organlsatlons Tins report reviews 
the experience of Ghana, by regional case studies of  both the Ghana Highway Authority 
(responsible for national roads) and the Department of  Feeder Roads (responsible for rural 
and feeder roads) The report rewews how the client organlSatlons have set up road 
maintenance by contract procedures, how they have evolved to manage tins process and how 
the contracting industry has responded to the developments Conclusions Inghhghtmg the 
key issues which appear to affect the success of  developing the private sector for road 
maintenance are presented at the end of  the report Tins study wall contribute to a final report 
winch addresses mtematlonal experience of private sector road maintenance, winch it is 
hoped wall be of benefit to countries consldenng such changes 

1. I N T R O D U C T I O N  

The Department for International Development (DFID) are funding a Knowledge and 
Research (KAR) project entitled 'Transferring road maintenance to the private sector' The 
mm of  tins project is to assess how successful different approaches have been in procuring 
road mmntenance from the private sector, and to ldentlfy how the change process from using 
an m-house workforce (IHW) to using the private sector has been managed in various 
orgamsatlons 

The purpose of the study is to identify successful approaches winch might be considered by 
those countries who receive assistance from DFID The West African country of  Ghana 
previously used an IHW for procuring its road maintenance works, but since the 1980s it has 
turned over an mcreasmg amount of  this work to private contractors Tins has occurred on 
both the national and regional road network, the rural and feeder road network and the urban 
network For tins reason, Ghana provides a useful case study of  the experience of  transfemng 
road maintenance into the private sector 

The case study was developed during a visit to Ghana by Mr Chris Parkman from 19/9/98 to 
3/10/98 The first point of  contact m Ghana was Mr Alex Twurnasi-Boakye, Deputy Director 
(Planning) of  DFR Meetings were held during this tune with various people as noted m 
Appendix 1 
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2. BACKGROUND 

Ghana is a medium sized country located on the Atlantic coast in West Africa, with a land 
area of 239,000 km 2 and a population of  17 5 million (1996), and is bordered to the west by 
Cote d'Ivolre, to the north by Burkana Faso and to the east by Togo It is fairly flat, and 
extends from a dry coastal region of low lying scrubland and plams, through a central area of  
thick ramforest to the northern plateau of  about 500 metres elevation winch as predominantly 
savannah and open woodland Accra, the capital city, is on the southern coast with a 
population of approximately four million Government of  the country is exercised both 
centrally and through assemblies winch represent each of the country's 10 regions and 110 
districts Currently there is a process of  decentralisation in winch much of the responsibility 
of  the regional assembhes is being transferred to the district assemblies 

A period of  economic decline set in following independence in 1957, winch reached its nadir 
in the late 1970s when Flight Lt Jerry Rawlmgs took over leadership of  the country in a 
military coup Since then, through various initiatives including IMF Structural Adjustment 
Programmes, this decline has been reversed although the GNP per capita (1996) is still only 
US$360 (World Bank, 1998) During this time, there has been a general trend for an 
increased use of the private sector and a reduction in the number of  government employees, 
and this has been reflected in the road sector by the greater use of  private contractors and 
consultants for both construction and maintenance of the network 

The Mlmstry of Roads and Transport (MRT) was created in 1997 as the ministry w~th overall 
responsibility for all modes of  transport m the country Various agencies are responsible to 
MRT and in the road sector these include the Ghana Highway Authority (GHA) for tnmk 
roads, the Department of  Feeder Roads (DFR) for feeder roads and the Department of  Urban 
Roads (DUR) for urban roads The MRT replaced the Mlmstry of  Roads and Highways 
(MRH), which itself was created in 1982 to take over responsibility for the two road agencies 
then in existence, GHA and DFR, from the Mimstry of  Works and Housing 

GHA is a semi-autonomous Inghway authority admlmstered by a Board of Management with 
representatives from both the public and pnvate sectors (stakeholders) It was founded an 
1974 and is the oldest of  the authontles DFR was founded an 1982 and DUR in 1988, both 
operating with more tradmonal civil service structures Reporting to MRT who monitor their 
performance m terms of budgeting, accounting and contract adrnunstratlon, the 3 authorities 
receive their funds from both central govemment budget and the Road Fund, which xs 
managed by an Advisory Board reporting to MRT The Road Fund can only be used for 
pelaodlc and routine maintenance, wsth central government funds allocated for any 
development works 

The 1998 allocation for road maintenance (from the Road Fund) is given in Table 1, winch 
also identifies the length of  road for which each agency is responsible 
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Table 1 
Maintenance allocations for each authority 

Length of  road 
network (km) 

1998 budget allocation (CEDI millions) 
RouUne Peno&c 

25,000 67,500 
10,000 37,500 
12,500 25,000 

2,500 
47,500 132,500 

Total 

92,500 GHA 14,750 
DUR 1,800 47,500 
DFR 22,420 37,500 
MRT - (~  2,500 
Total 38,970 180,000 
Sources Amoah (1998), World Bank (1996), and thls study 
Notes 1 Approxnnate rate of exchange CEDI 2,500 = US$1 

2 DFR only perform mamtenance on the 'mamtamable' proportion ofthew network Currently, this 
consists of 10,500kin but is increasing at a rate of 1,500km per year as various sections of the 
'unmamtamable' network are tmproved through a nationwide rehabilitation programme 

The total network includes 1430km of  asphaltic concrete roads, 6,300km of surface dressed 
roads, 19,565km of gravel roads and 11,675km of earth roads A recent study of  the network 
which rates the condttmn m terms of good, fmr or poor based on an objective rating system 
suggests the proportion m each category is as given m Table 2 It xs hoped that under a 
current imtlatxve, the Highway Sector Investment Program (HSIP) wluch continues to 2000, 
the proportion will improve to 70% good, 20% fmr and 10% poor 

Table 2 
Current road condmons (per cent) 

Road condltlon 

Good 

Main roads 
(OHA) 

18 

Urban roads 
(DUR) 
24 

Rural roads 
(DFR) 
44 

Fmr 23 26 50 
Poor 59 50 6 
TOTAL 100 100 100 
Source Amoah (1998) 

Given the different histories of  the three road authorities and the different issues affecting the 
management of  their networks, each authority has developed its own approach to 
procurement of  road maintenance Tlus report concentrates on the operations of GHA and 
DFR, drawing attention to practice at DUR where appropriate 

3. T H E  P R E S S U R E  F O R  C H A N G E  

As noted above, a period of  econormc decline contmued from the 1970's into the early 1980's 
and pressures for change In the road sector were part of  an overall programme of reform 
established m the Econormc Recovery Programme (ERP) of  1983 Thas was supported by 
donors and international lending agencies and affected the sector both In terms of  its fundmg 
and its mstltutlonal methods 
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In a move to a system of market pnces and full cost recovery for all economic services, a 
Road Fund was estabhshed in 1985 with its major source of revenue a levy on petrol, diesel, 
kerosene and refined fuel off The Fund has recently been restructured (1997) and is currently 
providing a more stable flow of funds than has been reallsed m the past Many of the 
problems assoclated wath procurement of road maintenance in the past were caused by 
funding and payment mechanisms, and the reformed Road Fund operation appears to be a 
major reason for recent nnprovements m this area A more detmled descnptmn of the Fund 
is given m Appendix 2 

Coincident with financial reform, lnstltutmnal reform was also implemented which included a 
pohcy of reductmn m the number of govemment employees In 1985 there were 
approximately 500,000 Clvll servants but by 1998 this had reduced to approximately 80,000 
At its peak, the GHA employed some 8,400 personnel and DFR some 5,000 By 1996, GHA 
had reduced its staff to 4,650 and DFR currently has a staff of approximately 700 These 
reductions were achieved by a general move to constmctmn and mmntenance by contract 
rather than by the tradmonal IHW methods A view was held amongst pohcy makers that, m 
general, as well as achieving reductmns m government employees, putting such works on a 
contract basis in which payments were made for work done rather than work attendance 
would improve the efficiency and effectiveness of operatmns 

Each agency had different circumstances and issues related to this general trend The 
questions to ask were 

1) Which works are suitable for contracting and what type of contract should be used9 
2) Is there a contracting industry to support these changes and, if not, how can It be 
developed9 
3) How can the agency adequately supervise the contractors9 

The approach adopted by each agency is outhned below, by noting first the more general 
circumstances and then by describing m more detail how each agency is currently performing 
its road maintenance, using case studies at the regional (operational) level of each restitution 

4. GHANA HIGHWAY AUTHORITY 

4.1 Evolution of contracting procedures 

Periodic maintenance and rehabxhtatlon works have been earned out by contract smce 
independence These works have often been fimded m the past by donor and lendmg 
agencies who also provided assistance to contractors an the form of eqmpment and trannng 
However, initially these contracts were let based on rates set by GHA, but flus approach has 
now ceased and almost all penodlc maintenance and rehabthtatlon works are now performed 
by local contractors (some international contractors for larger packages) based on competltrve 
tendenng 

Unlike penodlc and rehabthtatlon works, routine mmntenance was ongmally earned out by 
an IHW Regmnal IHW gangs were responsible for various portions of the network and 
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worked from camps winch were estabhshed in different vxctmtles on a temporary barns With 
the econormc climate and lack of funchng winch resulted in the early 1980s, the system 
became lnefficlent, not least because members of these gangs were spending conmderable 
amounts of time commuting to these camps so that actual productive time on the network was 
being chmlmshed 

In 1981/82, GHA therefore decided to experiment with contract procedures for rotume 
mmntenance, by paying their labourers based on work accomplishment rather than by an 
hourly rate Ttus enabled these labourers to work on other actavltles (typically agriculture in 
the rural areas) on completaon of the reqmred work, and encouraged productivity In some 
Instances, 'food for work' schemes were operated where condltaons were extremely harsh 
By 1985, after a pilot scheme in one district, the scheme was in operatmn natmnwlde and 
labourers, in line wath the governments policy of staff reduction in the civil service, were lind 
off and encouraged to set up as Single Man Contractors (SMCs) 

The condmons of retrenchment were determined by the Mlmstry of Employment and Somal 
Welfare, winch developed an lmtlatlve under the ERP Each labourer was awarded severance 
pay and given the oppormmty to retram to act m ins new capacity as an SMC (although the 
rates for work were fixed by GHA, the SMCs still needed trmmng in techmcal aspects as well 
as work scheduling and management) Most of the workforce were reasonably accepting of 
the change and it seems that this reflects a more general entrepreneurial culture present m 
Ghana For older employees, it offered an opportumty to retire and work on their land, many 
younger employees were also keen to be able to operate more commercially 

SMCs carry out routine, labour based works such as grass cutting, ditch cleaning and culvert 
cleamng The system is rather similar to a lengthman system, and each SMC is responsible 
for typically 3km of road 0mtially the lengths of section were 5km) and might expect to cut 
the grass five times per annum, to clean culverts twtce per annum and to clean ditches three 
tames per annum In more rural areas where the populataon is more sparse, the use of SMCs 
is impractical and larger contracts were let for typically 30km lengths of road In addlUon, 
even where SMCs were operatang, it was clear that they were not large enough to take on 
more capital intensive actlvltaes such as grachng operations, and so these works were let to 
Local Private Contractors (LPCs) The detailed aspects of the system are described m more 
detail below by means of a case study of GHA operations in Central Regmn 

4.2 G I l A  C e n t r a l  Reg ion  r o u t i n e  m a i n t e n a n c e  operat ions  

GHA operates through its 10 regional headquarters winch report to the national headquarters 
m Accra Wltinn each region, GHA devolves responslblhty further to a dlsmct level, 
although these dlstncts are larger than the political districts, often contalmng between two 
and four of the latter Situated to the west of Accra, Central Region extends from the south 
coast to its northern borders vclth the Ashanti and Eastern regions The regional capital is 
Cape Coast, an old coastal port clty 

4 2.1 The GIlA network and budgets far Central Region 
GHA is responsible for approxmaately 1447km of road, categonsed as shown m Table 3 The 
region includes 12 pohtlcal districts, but for ease of admlmstrataon these are grouped so that 
GHA operate using 3 road dastncts as mchcated m the Table 



Table 3 
Summary highway statistics for Central Region 

Dlsmct 

Road 
condxtmn AC 

Surface type Total road 
Length (km) 

Good 45 0 140 3 
CAPE Fair 108 8 125 2 
COAST Poor 348 6 

Total 153 8 614 1 

Good 124 3 

WINNEBA Fmr 185 0 
Poor 337 1 

Total 646 4 

Good 
Fmr 
Poor 

DUNKWA 

Surface Gravel 
dressed 

80 5 14 8 
164 

208 9 139 7 

305 8 154 5 

124 3 
185 0 
307 1 30 0 

616 4 30 0 

353 78  
6 9  

12 8 123 8 

48 1 138 5 

240 1 22 6 
201 4 6 9  
528 8 293 1 
970 3 322 6 

43 1 
69  

136 6 

Total 186 6 

Good 45 0 307 7 

ENTIRE Fair 108 8 317 1 
REGION Poor 822 3 

TOTAL 153 8 1447 1 
Source Central regton data this study 
Notes 1 The road condition ratmg is based on an mdexed score (between 1 and 100) which is derived from a 

combination of visual assessment of surface &stress and road roughness values 

In order to manage the mmntenanee on this network, the organlsatlonal structure as shown m 
Figure 1 xs adopted Tins shows that there is currently a mix of IHW and contract 
maintenance operations The amount of work that the IHW performs is expected to reduce m 
the near future, under a general departmental strategy winch appears to be moving towards 
procurement solely by contract 
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F~gure 1 
O r g a m s a t t o n a l  s t r u c t u r e  f o r  m a n a g a n g  r o a d  m a i n t e n a n c e  m C e n t r a l  R e g i o n  

Regional Dtrector I 

I Mechamcal Engineer I 

2 mechanics are 
employed who 
maintain the GHA 
plant and equipment 

I Maintenance Engmeer I 

II 
District Engineer I 

I TechmcalOfficer I 

I Works St ~ermtendent I 

I Materlals.Engmeer I 

Assistant 
Maintenance 

Engineer 

Foremen 

Road Overseers 

I Supervision of 
routine and periodic 
maintenance 

I contractors on site 

Labourers I 

Notes 
1 The Materials Engineer provides some assistance to the Maintenance Engineer for maintenance programming 
activities 
2 There are 3 District Engineers (DEs), each responsible for 1 administrative district (there are 12 political 
districts in the region) The structure shown above below the District Engineer is common to each district, but 
the number ofjumor staff m each role varies depending on the size of the district 
3 For Cape Coast district, there is 1 Technical Officer, 1 Works Superintendent, 2 Foremen, 10 Road Overseers 
and approximately 20 Labourers 
4 The IHW operation in Cape Coast district includes 1 grader, 2 tippers, 1 fiat truck, 4 cold emulsion sprayers 
(for short sections of resurfacmg), 2 pedestrian rollers and 2 pedestrian compactors 
5 The Foremen and Overseers are responsthle for supervanon of contracts on site 

T h e  m m n t e n a n c e  b u d g e t s  fo r  C e n t r a l  R e g i o n  f o r  1998  a re  s u m m a n s e d  m T a b l e  4 A l l  s u c h  

f u n d i n g  c o m e s  f r o m  the  R o a d  F u n d  



Table 4 
Central Regaon routine maintenance budgets 

Road length Cost 
(kin) (CEDI mdhons) 

SMC (Paved) 1069 808 
SMC (Unpaved) 166 47 
LPC (Paved) 408 875 
LPC (Unpaved) 250 376 
IHW 330 169 

Traffic control devices 888 
Equipment operation and mmntenance 68 
TOTAL 3230 
Source MRT (1998) and this study 
Notes 1 The total number of SMC contracts to achieve the above is 390 (179 Cape Coast, 177 Wmeba and 

34 Dunkwa) 

Until the late 1970s, all mmntenance work was carried out by an IHW but contract 
maintenance was introduced In the 1980s, as described above, and nowadays, a mix of 
contract maintenance and IHW operatmns as in use as described below 

4 2 2 Routine maintenance 
Routine maintenance IS camed out by SMCs, LPCs and the IHW On any section of road, 
the different maintenance actlwUes mxght be carried out by a combination of the three 
approaches depending on their suitability 

SMC contracts are approximately 3km m length and of one years duration, and include grass 
cutting, ditch cleaning, culvert cleaning and culvert desilting They are not advertased, as 
they are of such small contract sums (typically CD1 4m), and locals know of the available 
contracts Usually, grass cutting, ditch cleamng and culvert cleaning are combined into 1 
SMC contract, and culvert deslltmg, which represents a more sxgmficant effort, is included an 
a separate SMC contract 

Work is scheduled on a monthly basis as required (in some months, no work wall be 

scheduled), under the direction of the Road Overseer (RO), who is also responsible for 
supervising, reporting and measuring work for payment The RO works under the guidance 
of the DE, who checks measurements of work done and forwards recommendations for 
payment to the Maintenance Engineer who approves payment at regional headquarters Since 
the restructuring of the Road Fund, regions are paid one month m advance for routine 
maintenance (monthly m arrears for all other actlvmes) and so the regional headquarters are 
now able to release payment to the distracts to enable payment for work done within one 
month of submassxon 

Activities which include a need for more eqmpment, such as pothole patching on paved 
roads, and gradmg, sectional regravellxng and ditch cleamng by machine (also occasional 
construction of critical culverts), are carried out by LPCs The value of these contracts 
typically range from CD60m to CD90m, and there are 10 contracts (6 for unpaved roads, 4 
for paved roads) m operation m the current financial year Where an LPC contract is in 



operataon on a paved road, then SMCs wall be used for the off-road maintenance, on unpaved 
roads, the LPC wall be responsible for grading and datch cleamng, wath the SMCs responsable 
for the outstanding actwltxes A typical contract as included m Appendax 3 

The lntentaon is that the term of each LPC contract as one year, but m practace, due to the 
budget approval process, the contractors normally only moblhse by July for contracts winch 
need to be complete by the end of the financaal year (December) Advertssements are placed 
m the nataonal press m March or Apnl and the contractors submit thexr bads so that they are 
appointed by June, on approval of  the Regional Tender Board under recommendataon from 
the regaonal office Until tins year, the tendering process was selectave wath the lowest 
evaluated Indder being asked to accept GIlA rates where the bad pnce was above the 
enganeers estamate However, tins year is the first tune that full open Inddmg has been 
amplemented and awards made to the lowest tenderer 

In order to prequallfy for such works, contractors must be nationally registered to a mlnlmurn 
category A4/B4 (see 7 2 for explanataon of the rating system), and in practsce all are well 
known to the regaonal office of  GHA The contracts attract anterest from the smaller 
contractors, but larger national contractors are more interested m larger scale peno&c 
mamtenanceandreconstructaonworks Tins financaal year, 16 contractors tendered for the 10 
contracts 

The entire network as apparently not covered by the SMCs and LPCs, m part because sections 
of road under penodlc mmntenance or reconstructson are not included (but comparison of 
Tables 3 and 4 suggest that pavement repatrs will only be camed out on 408km of the 
1124kin paved road network) In addataon, the appomtment process of  the LPCs means those 
roads to be mcluded m the LPC contract wall not have a contractor m place for at least six 
months of  the year These satuatlons are covered by the IHW gangs, although st can be seen 
from the budget allocations that not all links w l l  be covered for the funding avmlable In 
addition, emergencies are dealt wtth where posssble by the IHW 

4.3 Per iodic  m a i n t e n a n c e  

Penodac maintenance, as noted earher, has been earned out predominantly by contract since 
independence, although some work xs earned out by IHW though the use of  two Mobile 
Maintenance Umts (MMUs) described below Gaven the objectave of  tins partacular project, 
and the long term use of standard (FIDIC) forms of  contract, httle attention was gaven to thas 
during the formulation of  the case study It as mterestsng to note, however, that there as a 
current amtlatave using external techmcal assxstanee to maprove the dehvery of  penodsc 
m~untenance (paved road resealmg) across the network 

Prehmmary recommendations arising from this lmtlatlve suggest that the quahty of  resealmg 
can be improved, and one means of  acinevmg tins will be to reclasmfy existing contractors 
more ngorously for prequahficatlon purposes In addttmn, tt is being recommended that 
resealmg contracts should be ancreased m saze, to encourage fewer but larger (and hopefully 
better quahfied) contractors to tender for the work more efficaently (by reducing overall 
mobahsataon costs) Tins vall also reduce the supervaslon reqmrements of  GHA 
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The MMUs are used for emergency maintenance in addition to periodic works One unit is 
based near Accra (on the Accra-Kumasl road) and consists of two gangs, which progress 
along the road carrying out a programme of resurfacmg and rehabilitation The other MMU 
operates similarly and is based In the centre of the country If an emergency occurs, then one 
of the gangs within the MMU will undertake the necessary remedial action, the other gang 
continuing with its programme of work 

The MMUs have been used an the past as a means of 'research', m terms of malhng new 
methods They are currently being used in the initiative to improve resurfacmg operations, as 
a pilot study before introducing any changes to the specifications for such work on a 
nationwide basis 

4.4 I m p o r t a n t  issues 

A number of Issues are noted based on the GHA experience in the following paragraphs - 
more general conclusions which also relate to the other road agencies are discussed in section 
9 

A major hindrance to adequate road malntenance in the past has been the issue of payment 
All parties note that in a climate where payment was consistently late and uncertmn, 
maintenance was not performed adequately Contractors were unable to rely on a constant 
payment stream so that this often became a reason for delayed work, or at worst, lack of 
work, staff in GHA were unable to let contracts as they saw fit for fear of defaults on 
payment once contractors were mobthsed This problem has been mentioned consistently as 
the key constraint on the contract mamtenance process to date 

With the recent restructunng of the Road Fund which has brought about a more reliable and 
efficient funding mechanism, there seems to be common agreement that a solutlon has been 
found to the above problem and payments appear to be more certain and are processed more 
efficiently Routine maintenance funds are disbursed from headquarters to the regions 
monthly in advance, based on the annual routine maintenance budget allocation (conmstent 
expenditure throughout the year is assumed), but all other works are paid for m arrears based 
on approvals of certificates by Regional Engineers and headquarters 

Not,mthstandlng the above, the planning process still appears to hinder consistent road 
maintenance, with regard to the use of LPCs and the fact that they are not appointed, in 
practice, until late in the financial year, and it would be beneficial if thls process could 
therefore be accelerated The planning process is summarlsed in Table 5 (but it is understood 
that a new pavement management system has affected ttus process) 
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Table 5 
The annual planning process 

Time 
July - September 

October 

Activity 
Districts present routine mmntenance budget request to regmnal 
headquarters 
Regtonal headquarters submit draft budget request to natxonal 
headquarters 

October - January On-gomg discussion on budget requests 
January Final submission of  agreed budget requests by regions to natmnal 

headquarters 
February Works packaged for LPCs 
March - April Advertisement for LPC contracts m national press 
June Opemng of tenders by Regional Tender Boards 
July- August Moblhsatmn of successful contractors, for contracts winch extend 

until end of  financml year (December) 
Source Thts study 

Cost comparisons between the current contract mmntenance approach and either previous 
approaches or the current MMUs are difficult, due to the different accounting methods 
employed for the IHW and contract work as well as the identification of  overheads 
Nevertheless, It is generally considered that payment for work done rather than attendance at 
work has increased productivity and hence reduced prices 

There are two issues concerned w~th supervlslon of contracts First, with so many small 
contracts It Is sometimes difficult to properly monitor the work and there is a view that more 
supervisory staff are required, and these wall need to be rewarded by adequate remuneration if 
they are to be properly motivated Tins is partxcularly true for cases where inexperienced 
contractors are operating, who will require more intensive supervision Second, some 
supervisors within GHA have been discovered to be operating as SMCs as well (winch does 
not encourage rigorous supervlslonW), and tins problem has arisen due to falslficataon of  
names of  such SMCs The problem has been overcome by a reqmrement for photograpinc 
adentxficatlon of  all contractors and illustrates the extent to which supervlsmn is reqmred 

5. DEPARTMENT OF FEEDER ROADS 

5.1 Evolution of contracting procedures 

Unlike the GHA, Much  transferred its staff mto the prwate sector by encouraging them to set 
up SMCs, DFR adopted a straightforward new approach of  employing and developing small 
local contractors, without implementing any such policy for future work for its own 
retrenched workforce However, many were mterested to operate as private contractors but 
this action was taken of  their own lmtlatxve The case study of  tins experience focuses on 
Ashanti region 
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5.2 DFR Ashanti  Regmn routine maintenance operations 

Situated to the north west of Accra, Ashanti is one of Ghana's most important regions The 
regmnal capital is Kumasx, Ghana's second city and one of historical and commercial 
significance being the seat of the Ashanti tribe and close to much of the country's mining 
activity 

5 2 1 The DFR network and budgets for Ashanti Region 

DFR xs responsible for approximately 3000km of road One per cent of tins network is paved 
(the remainder being gravel or earth) and approximately 1900km are considered 
'maintainable' (1 e routine and recurrent maintenance work is only expended on tins 
proportion of the network) The 'umnamtamable' proportion of the network is gradually 
being improved through a phased donor and Government of Ghana (GOG) programme of 
rehabihtatlon and improvement works, so that the requirement for routme and recurrent 
maintenance wall correspondingly increase in each successive year 

Unhl the mid 1980s, all maintenance work was carried out by an IHW which included in 
excess of 150 staff However, retrenchment of the IHW began m the late 1980s over a phased 
period to the extent that now only 5% of maintenance works are carried out by IHW (see 
below) 

Management of the network xs currently m a state of transition, from a centrahsed regional 
structure to a decentrahsed structure which devolves more responslblhty and authority to the 
districts within the region There are 18 pohtxcal districts m the region, and under the 
centrahsed structure these have been grouped mto 3 operational districts reporting to regional 
headquarters However, under the new decentrahsed structure, these operational districts are 
to be abandoned with each pohtical dxsmct taking more responslbthty for roads under their 
jurxs&ctlon The structure xs illustrated m Figure 2 
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Figure 2 
Orgamsataonal structure for managing road maintenance m Ashanti Region 

I Regional Engineer I 

l ContraotsEn meer I I Qu..tl Surveyor ] b 
[ Maintenance Engineer [ 

] DlstrtctEngmeers ] 

[ Foremen [ 

I Overseers I 

Notes 
1 The Regional Engineer reports to the Director (Maintenance) at DFR Headquarters, Aecra, for maintenance 
activities 
2 It is intended that there should be 18 District Engineers (DEs), each responsible for 1 pohtlcal district 
There as only 1 at present, for the largest district (400km network), with the remainder being filled by Foreman 
temporarily acting as DEs Currently the DE is responsible to the Maintenance Engineer (ME), and both llalse 
with the Dlstrlct Councils Undar the new decentrahsed structure, the DEs wall be located m, and responsible 
to, the District Councils, referring to the Mmntenance Engineer as required for technical advice ere 
3 The intention is for there to be 1 Foreman per district 
4 There are currently 9 Overseers, all presently acting as Foreman 

The maamenance budgets for Ashanti region for 1998 are summansed an Table 6 These 
show a mix of GOG and donor fimdmg, and GOG funding is procured through the Road 
Fund 
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Table 6 
Ashanti Region road maintenance budgets 

Activity Road length 
(km) 

Regravelhng 
Resurfaclng 2 28 

Rehabihtation 416 

Donor fimdlng 
(CEDI mi lhons)  

Govt of  Ghana 1 
(CEDI mill ions) 

Spot Improvement  141 940 
179 701 96 

5,635 

300 

1,461 
2nd cycle institution 2 5 250 
Routine maintenance 1900 1,400 

Bndges  980 
TOTAL 7,316 4,446 
Source MRT (1998) and thts study 
Notes 1 All Government of Ghana fundmg above comes through the Road Fund 

2 Resurfacmg refers to paving gravel roads or replacmg worn out surfacmgs on paved roads 

5 2 2 Routine maintenance 

Routine maintenance includes vegetation control and drmnage maintenance (side ditches and 
culvert cleaning) Reshaping and blading of  roads (often referred to as recurrent 
maintenance) is also included under this heading, as well  as surface patching and localised 

section regravelhng 

Procurement of  routine mmntenance is predommantly by contract al though the nature of  the 
form of  contract maintenance is currently in a state of  transition There ts an IHW although 
this only carnes out 5% of  the maintenance work in the region The IHW owns 5 graders and 
13 staff are engaged for its operation (4 tractor operators, 7 grader operators and 2 
mechanics) The work carried out includes those emergencies which can be remedted by 
grader operations and more general recurrent grading/shapmg activities For emergencies 
which require other plant or equipment, contractors are appointed as appropriate The 
appointment of  such contractors does not present logisttcal problems, and approval (required 
from DFR headquarters in Accra) is usually svaft ly granted for thetr appointment Such 

just lf ieatmn of  the need for emergency mmntenance to headquarters is  usually presented by 

photographs 1 

In the past (and still currently in operation for some of  the network, but see below for recent 
changes), DEs would identify defective roads on which work was required, on an on-going 
basis throughout the year, and would quantify and group the relevant activttles into works 

A similar use of IHW is made m other regions For example, m Central Region, the DFR owns 5 operational 
graders, 4 tippers, 3 tractors, 1 towed grader and 3 pedestrian rollers, and is responsible for 850kin of 
'maintainable' roads Thls eqmpment (with operators) Is either loaned to labour based contractors, and the 
hourly rate is deducted from then. payment certificates, or is loaned to district cotmcds who use it (free of 
charge) on then" roads and supply fuels etc On average, m Central Region which has 12 districts, a district has 
use of a grader and operator for three months per annum Each region has a mechanic, employed by GBEWAA 
(a mechanical engineering company - the local agents for the motor graders), who IS used to service eqmpment 
as reqmred (officially the mechanic is full tune on DFR work) 
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packages of  a stntable size for local contractors The rates for each activity were fixed by 
DFR headquarters in Accra and took account of  regional variation, and adjustment factors 
were also used to account for mflatlon The works package (and hence a contract sum) was 
determined at Regional headquarters and based on tins the RE would propose apprommately 
3 contractors who would be considered suitable to carry out the work Such contractors were 
reqmred to be registered under the Mlmstry of  Roads and Transport (MRT) classlficatmn 
scheme (see 7 2 for further details) The District Tender Board (DTB) would meet as 
required and appoint the successful contractor, based on an apprmsal of  past performance and 
current workload (see 6 for further detmls of  the DTB) 

A typical contract sum for the above packages vaned between CD5m and CD10m, and would 
be of a 2 month duration For the 1998 budget of  CD1,400m, it can be seen that this would 
reqmre upwards of  140 packages winch would be admlmstratlvely very cumbersome 
Indeed, this is the reason that the newer system outlined below has been implemented 
However, the arguments for such an approach were that it ensured that work was shared out 
amongst the available contractors, of  whom there are approximately 80 in the Ashanti region 
In addition, in the past, funding has been extremely erratic and by using a number of  small 
short term contracts, DFR would be better able to avoid defaulting on payments to a sitting 
contractor when a contract was only partially complete Tins latter reason is hopefully 
sometlung of  the past now that a regular funding stream has been established with the 
restructured Road Fund A typical contract is included as Appendix 4 

It IS intended to replace the above method of  procurement by the new Maintenance 
Performance Budgeting System (MPBS) winch was introduced on a pilot basis in 1994 In 
the current financial year both systems are in use concurrently The MPBS has adopted 'area 
wide' rontme maintenance contracts, m which a contractor is appointed for a one year term to 
carry out all routine maintenance operations for a group of  roads in a given area The 
contractor is appointed early m the financial year (January), and whilst tins is usually before 
the forthcoming annual budget is confirmed, it is considered approprmte since the routine 
maintenance budget is not expected to vary slgmficantly from year to year so that adequate 
funding IS reasonably certain The quantity of  work m each package is estimated at the 
beglmung of  the year, and tins covers typically between 50 and 100kin of  road with a contract 
sum of  CD150m Rates are established as with the former method, and the appointment of  
the contractor follows a slmdar approach, except that the appointment is made by the 
Regional Tender Board (RTB), rather than the DTB The RTB is responsible because the 
system is still m its infancy and IS considered a uataonal untaatave, better co-ordinated at 
regional level However, it is expected that as the system becomes lnstltutmnalIsed tins role 
will be transferred to the relevant DTBs 

There are currently 6 MPBS contracts in operation in the region A typical contract is 
Included as Appendix 5 Dunng the year, the Foreman supervises the work of  the contractor 
and advises the ME of  the completed work for the current month and the proposed work 
schedule for the forthcoming month Based on tins advace, the ME issues a monthly Works 
Order to the contractor and subrmts a monthly payment certificate to the RE for approval and 
payment On approval of  the RE for the monthly payment, the invoice IS forwarded to the 
Regional Admunstration for their approval, before being returned to the RE who can then 
effect payment (no approval from DFR headquarters IS reqmred for roulane mmntenance 
payment) 
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The MPBS system is easier to supervise since there are less contractors to momtor and a 
contractor will only be working in one area of his contract at any one time, this contrasts with 
the former approach, in which a number of scattered contracts might require supervision 
simultaneously However, both methods require substantial administration and generate large 
amounts of paperwork For this reason, attempts are currently underway to schedule the 
MPBS contracts on a bl-monthly basis 

Both methods rely on good supervision by the Foremen Particularly with the new MPBS, 
the Foreman needs to be properly trained in momtonng and recording activities and 
quantities In the past, as an additional aid to demonstrate completion of works in accordance 
with the contract, photographic evidence has often been used 

5.3 Periodic maintenance and minor works 

A combination of GOG and donor funds are used to finance periodic mmntenance and minor 
works On the DFR network, such works typically include regravelhng, dramage 
improvements and spot improvements 

All such work is earned out by contract and the engmeerlng studies to justify such works are 
either performed m-house or through the use of locally engaged consultants The need for 
such works is assessed on an annual basis and the procedure for letting such works Is similar 
to most construction type contracts, packages being advertised an the local press As with the 
routine maintenance contracts, any contractor is eligible for such work if he meets the pre- 
qualification criteria defined for the particular contract, in accordance with the MRT 
contractor classification system Contractors are usually allowed 45 days in which to submit 
their bids, which are assessed on the basis of lowest price tendered Appointment of the 
successful contractor is the responsibility of either the DTB (projects valued at less than 
CD500m) or the RTB (projects valued at greater than CD500m, or projects winch are 
considered part of a national lmtlatlve) 

There is considerable interest from contractors in Ashanti region for such works, winch 
typically attract larger type firms than the routine mmntenance contracts Between 5 and 20 
contractors will usually bld for any such project In 1998, 14 contracts have been proposed 

(and some of these already awarded as of September) for spot improvements and 11 for 
regravelhng The form of contract is FIDIC, although it is understood that this has been 
slightly modified The Employer is MRT, and the named Engineer is the Director of DFR, 
with the Engineers Representative being the DFR Regional Engineer 

Four issues have been noted in discussions with the relevant parties in Ashanti region First, 
with the Engineers Representative being the DFR Regional Engineer, contractual authority is 
distanced from activities on site This means that substantial time is often required in order to 
obtmn approvals for variations to the contract as well as for payment certificates Second, in 
order to ensure that good quality work is obtmned, foremen and supervisors need to be skilled 
and well trained, and a need has been identified for more foremen wlth such expemse Tinrd, 
many contractors feel that the competitive blddmg procedure in whrch the lowest bid wins is 
not the most appropriate approach This sometimes results in the appointment of a contractor 
who has, it is believed, not properly understood the scope of the works so that he might be 
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unable to complete the works m accordance wath the contract Contractors feel that more 
weight should be given to the engmeers estimate before necessardy appointing the lowest 
tenderer Finally, many contractors also feel that the requirements for Ind securities, 
mobihsatlon guarantees and performance bonds are onerous m terms of the collateral 
required, they feel that these reqmrements could be reduced, m partxcular notmg that the 
retention on all payment certxficates serves as a means m itself to ensunng performance of  the 
contractor 

5.5 Labour based programme 

Labour based methods of  construction and maintenance have been m use m Ghana for many 
years and have been promoted by various donor agencles The programme originated in 1987 
under a pilot scheme m Western region Seven contractors were tramed, pnmardy for the 
purpose of carrying out rehabxhtatlon and reconstruction works, of  winch there was a 
substantial backlog Within two years, after further pilot studies m two other regions, the 
programme was extended nationwide and the retention was that once the rehabthtatxon 
backlog was reduced, the contractors would be employed for routine maintenance activities 
It was planned that one labour based contractor would be capable of  performing mamtenanee 
actwltles for a single political district, so the mm of the programme was eventually to develop 
approximately 110 contractors 

The MPBS specxficatlons include prowslon for works to be carried out by esther labour based 
or equipment based methods, wath separate actlvltles identified and specxfied for each 
approach Hence, under the present system of awarding maintenance contracts based on 
established rates, without the use of  competltxve tendenng, DFR is m a posxtlon to direct 
winch roads are maintained by the different methods, by selecting the appropnate 
maintenance activities In this way, they are able to maantam control of  the market m terms 
of the balance between equipment and labour based contractors 

It is unclear how the current move to full competitwe tendermg (see section 9) wall affect the 
balance of  labour based and equipment based contractors If the DFR continues to specify the 
type of activity (labour or equipment based) to be performed m any given contract, and does 
not allow eqmpment based contractors to perform eqmpmeut based actxvltaes as an altematave 
for labour based contracts (and wce versa), then DFR wall mamtam control of  the 
marketplace 

However, it ~s understood that m general, labour based rates are lower than genmne 
eqmpment based rates If  the DFR reqmres contractors to competatwely bid, and allows them 
to propose winch method they prefer for carrying out the different actwltles (either labour 
based or eqmpment based), then there is a posslbdlty that equipment based contractors will 
reduce their rates in order to wm the work If  these rates are not sustainable in the long term 
to mamtmn and replace the eqmpment, then these contractors might eventually be unable to 
perform satxsfactorlly, at the same time, by lmphcatlon, the labour based sector will have 
reduced m size and capacity Hence the road mamteuance sector might face the problem of  
there being msufficlent eqmpment based contractors, due to lack of  adequate equipment, and 
insufficient labour based contractors, due to their being unable to wan enough work the 
problem which lmtlally stimulated the labour based lmtmtlve 
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Strategies to deal with the above problem are currently being discussed, and the Issue of how 
to properly implement competitive bidding is described more fully in section 9 

6. T E N D E R  B O A R D S  

All contracts are signed with the approval of  the relevant tender boards, as described 
previously GHA contracts are approved by the Regional Tender Boards (RTB) At DFR, for 
routine maintenance and for periodic maintenance or rehabilitation work valued at less than 
CD500m, approval of  the District Tender Board (DTB) IS required For contracts of  value m 
excess of  this, or for works which are part of  a national strategic objective (for example, any 
new donor funded initiative), the approval of  the RTB is required The procedures followed 
by DFR with the DTBs are outlined below, these are similar to those adopted with the RTBs 

The DTBs meet as required in order to appoint the relevant contractors Under the exlstmg 
institutional arrangements, DTBs are still heavily reliant on the advice of  Regional Office of  
DFR However, it is expected that as the decentrahsatlon process becomes mstatutlonahsed, 
with the transferral of  District Engineers to the District Councils, DTBs will become more 
self sufficient in terms of  their ablhty to approve and appoint suitable contractors 

The DTB usually has 7 members These include the Chief Executive of  the District (a 
political appointee), the Presiding Member of  the Assembly, Chairman of the District Finance 
Committee, Chairman of the District Works Committee, the District Planmng Officer, the 
local Member of  Parliament and the District Engineer In addition, they have a momtonng 
team who carry out sampled monltonng of contracts in progress to ensure they are as 
expected 

Each DTB is developing or has developed a hst of  approved contractors Tlus is based on the 
MRT classification system and advice from the Regional DFR office, but has the added 
advantage of  the additional local knowledge avadable at the district level The registration is 
normally confirmed on an annual basis and typically requires the contractors to subrmt 
evidence of llcences, social security registration and MRT classification 

Currently, payment certificates are approved by the DTBs but payment itself as effected by 
the Reg~oual Eugmeer of  DFR However, v~tth the move to decentrahsatton, ~t is anttc~pated 
that the Districts wall receive relevant funds direct from the Road Fund and wall take 
responslblhty for final effect of  payment It is not expected that this wall require too much 
extra work on the part of  the District Council as the size of  the road mamtenance budget IS 
small in comparison with their overall budgets For example, the district of  Agona, with a 
population of  approximately 135,000 and a network of  between 150 and 200km manages 
disbursement of  an annual budget of  CD2 bllhon The road maintenance budget is currently 
approximately CD100m for the district, so that disbursement of  these additional fimds 
represents only a 5% increase 

There appear to be no slgnlficant problems with the operation of such arrangements wath the 
DTBs Sometimes issues occur which are due to a lack of  understanding on the part of  the 
districts as to the work being performed under the auspices of  the DFR For example, 
villagers might voice concern to the District Council that a contractor is not carrymg out the 
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correct or appropriate work, but flus might not be true as they may not be fully aware of the 
contract that has been agreed between the DFR and the contractor Hence there is an issue of  
' laymen' and 'professionals' needmg to commumeate It is expected that these sltuataon, 
winlst inevitable, vall nevertheless improve under the new decentrahsatlon programme, given 
that a District Engmeer vail be closer to the District Councils (responsible to them rather than 
the DFR as currently) so that more professlonal support will be available 

7. TI-W~ C O N T R A C T I N G  I N D U S T R Y  

7.1 Eqmpment 

A major concern m the early days of  the move to contract mmntenance was the avallabthty to 
contractors of  statable eqmpment The Bank for Housing and Construction (BHC) was 
estabhshed, whose purpose was to provide assistance to contractors m the form of bank 
guarantees and loans for purchasing of  eqmpment, as well as commercial banlang servlces 
In addltaon, it set up a subsidiary Plant Pool Ltd, wluch lured eqmpment (new equipment 
fimded by donor assistance) to contractors 

The plant pool is no longer m operation It appears that there is a culture vaflun Ghana of  
ownerslup, rather than lure, and contractors preference was to only use the pool as a last 
resort With less than full utahsataon, the rates for Inre soon became uncompetltave and some 
pnvate firms offered equipment at better rates for those contractors who needed to lure In 
addltaon, the plant pool was based m Accra, which made tt difficult both loglstacally and 
fmancmlly for contractors based further afield 

However, it seems that purchase and mamtenanee of eqmpment stall remains a problem for 
many contractors The costs of  eqmpment, and the nature of  the busmess, means that the 
payback period on loans for purchase are often substantaal and therefore unattractave to any 
lender For payback of  a loan over a period of tame, a contractor would need to be 
demonstrate a rehable stream of  income, and flus has been seen as a nsk  m a competatave 
contracttng envtronment Tins problem has been further exacerbated m the past with the poor 
record of  payment by the government chents It seems that flus latter problem has been 
resolved vath the recent restructuring of  the Road Fund, and the BHC is now apparently more 
amenable to such lendmg Contractors are concerned, however, that eqtupment purchase 
might stall pose a problem but government and donor pohcy Is currently to allow the market 
to resolve the issue 

7.2 Contractor registration 

A system of contractor classlficataon has been introduced by MRT Tins enables each agency 
to avoid prequallficatlon since for any adverhsed work, the contract advertisement specifies 
which class of  contractors are allowed to tender Contractors are categonsed as Roads 
An'ports and Related Structures (Category A), Bndges Culverts and Other Structures 
(Category B), Labour Based Roadworks (Category C) and Steel Bndges and Structures 
(Category S) A contractor can be placed m more than one category if  he can demonstrate the 
relevant competence 

19 



Within each category, contractors are classified within four classes A contractor In a g iven 
class is not al lowed to tender for any single contract, or have work on hand, in excess of  
threshold values which are stated by MRH For a contractor to be rated m a given class, he 
must  meet  the requirements for that class in terms of  employing a m i m m u m  number of  staff, 
a min imum asset value and annual turnover, recent work experience and m l m m u m  
qualifications for key staff Contractors are required to submit  an annual hcence fee for 
classification (which vanes  from CD30,000 to CD750,000 depending on class), and to 
resubmit  for classification every two years (Class 3 and 4) or every three years (Class 1 and 
2) Contractors must  also undergo some training (discussed in 8) 

Table 7 summarlses the current size of  the contracting industry by the v i n o u s  classes 

Table 7 
Contractors classified according to MRT classification scheme 

Category of  work 

Class A S 

1 18 

2 13 
3 84 

4 151 

B C 
19 

25 

177 

315 

(21) 2 

Source MRT (1998a) and thts study 
Notes 1 Categops A = Roads, Category B = Bridges, Category C = Labour 

based, Category S = Steel bridges (spemahst) 
2 Some contractors are registered m more than 1 category (for example 
A1/BI), the table shows the total number m each category The total 
number of regmtered contractors in the above table is 536 
3 The Category C stat~sne ~s unrehable Many contractors m tfus class 
are registered d~rectly wah DFR and do not appear m the MRT records 
It is understood there are between 100 and 120 labour based contractors, 
of which 56 are fully eqmpped 

7.3 The  R o a d  C o n t r a c t o r s  Assoc ia t ion  

Contractors can choose to become members of  the Road Contractors Associat ion (RoCA), 
which represents their interest at a national and regional level and serves as a pomt of  
reference for discussions with client representatxves at industry level Currently the RoCA 
has 400 registered members,  and this excludes the labour based contractors who have their 
own separate organasation (see 7 4) Each member  pays an annual subscription, winch ts 
graduated depending on the size of  the firm Most  members  mmntmn a laissez fmre attitude 
to the RoCA, and interest waned when the industry was  having problems of  payment,  but 
with the renewed confidence in the sector through the better managed Road Fund, interest has 

recently increased 

The RoCA was  formed in 1993 from a larger group previously known as the Associat ion of  
Civil  Engineer ing and Building Contractors, and developed because it became apparent that 
there were problems peculiar to the road sector winch might  be better served by more specific 
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association It has a constitution, with bye-laws, a code of practice and ethics, for which there 
are dlsclphnary committees to ensure each member eomphes In addition, sub committees sxt 
for various reasons, such as revlewmg rates for work and conditions of contract Benefits of 
RoCA include a forum for discussion and social support, an opportumty for business 
collaboration (for example, coordinated bulk procurement of equipment), and representation 

The Chmrman of RoCA is a member of the committee which IS responsible for classxficatxon 
of contractors, and there is also a representative on the Mlmstenal Advisory Committee 
which advises on new development projects Perhaps a key role xs that of the representatwe 
which sits on the Road Fund Board thus representing their interests as stakeholders in the 
network In addition, representatives of RoCA can bring matters of concern to the various 
agencies attention - for example, it was felt that the tmtml requirement for contractors to 
register with MRT on an annual basis was too onerous, and RoCA requested that this be 
extended to the current requirements Also, on occasions where agreed national rates for 
activities have been found to be unreasonable, RoCA have requested that these be revised by 
the agency concerned 

Current concerns of BoCA include the lengthy process for approval of payments (and 
varlatxons to contracts) which slows their time for payment, the need for consistent and 
standard forms of contract on a national basis, a view that many of the contractual 
requirements in terms of bonds and guarantees are too onerous, avadablhty of funds for 
equipment purchase, and the move to competxtwe blddmg and the implications m terms of 
accepting lowest bidder 

7.4 Labour Based Contractors Assocmtlon 

The Labour Based Contractors Association (LaBCA) exists for sxmllar reasons to RoCA 
Labour based contractors consider they have a specific interest wtueh is better represented by 
a separate orgamsatlon, although discussions have been held to consider the poasththty of a 
merger with the RoCA LaBCA was recogmsed officmlly by government in 1989, and its 
role was important as the labour based programme was iunovatave and all parties were new to 
the approach There are currently 93 members of LaBCA 

Concems and representation of LaBCA are sxmllar to RoCA Specific concerns currently 
include the xssue of competitive tendermg and the posslbdtty of eqmpment based contractors 
gaunng a larger share of the market at the expense of labour based contractors (see 5 5) It is 
considered that many contractors will also need tralmng m competitive blddmg Also, smce 
the labour based contractors are operating at the district level, there is a concern that the new 
decentrahsatlon lmtiatwe wall need to be momtored carefully In particular, it Is considered 
that tralmng of dlsmct councils m their client obligations rmght be required, now that they 
have increased responsibdlty for procurement and management of works 

In summary, the role of both LaBCA and RoCA appears to be crucial m the process of 
developing a contracting industry, by providing a focal point for representation of contractors 
suggesUons for improved methods and also for their grievances 
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8. T R A I N I N G  A N D  D E V E L O P M E N T  

8.1 Contractor training 

Most formal training in the roads sector has been for the labour based programme, and very 
little training has been given to the larger equipment based contractors The tralmng of 
labour based contractors has been the responsiblhty of DFR which has a permanent tralmng 
school at Koforldua, which is approximately 70km from Accra The umt was set up m 1988 
and a Training Officer was appointed, with specialist tralmng expertise Training was given 
to supervisors, managers and technical operators as outlined below 

Each labour based contractor, in order to register for works with DFR, must send four 
supervisory staff on the Supervisors Training Programme When the programme started m 
1988, this consisted of five weeks in the classroom and 18 weeks 'on-the-job' training on site 
In 1989 the duration was reduced to 20 weeks, and more recently m 1993 further reduced to 
16 weeks, consisting of six weeks m the classroom and 10 weeks on site The reduction m 
the length of course was achieved by providing more focused training and represents an 
improvement with the introduction of new topics At the same time the participants are now 
required to be of an acceptable calibre Candidates are first tested in two subjects (Maths and 
English) before further screening and interviews, In order to be accepted onto the course It is 
also intended that a new course IS introduced in 1999 to train towed grader operators which 
will be of one week duration and will include site based training of both tractor and towed 
grader operators 

There are usually 24 participants from contractors (1 e six contractors) and DFR staff also 
attend the courses so that both client and contractor responsIbIhtxes are discussed at the same 
forum Currently, contractors pay for accommodation and subsistence for their staff, but the 
course fees are funded by DFR - from 1999, this is expected to change as the training centre 
has to become fully self financing The training unit employs, flail time, one pnnclpal 
(Chartered Engineer), one technician engineer (although he has recently been moved from the 
post) and two foremen for the field training programme Other tramers are drawn from a pool 
of 'guest trainers' who are DFR staff, specially groomed to offer services to the trammg 

centre when needed 

After completing the training programme, contractors are awarded a trial contract (winch 
normally consists of 5km of rehabihtatlon work), winch vcdl be closely momtored by the 
relevant Regional Engineer The aim is to try and develop and improve the contractor dunng 
this time, and to date no contractors have failed this part of the programme 

A training programme is also conducted for managing directors and directors of contractmg 
firms, which consists of two, two week courses The first course covers basle management 
skills, and the second course addresses fmanclal management issues and IS usually 
undertaken a year after the first course These courses are run by Ghanalan external 

consultants 

As stated above, less attention has been given to training equipment based contractors MRT, 
m collaboration vath RoCA, have been running a programme which is based m Accra and 
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consists of  one week of  management trmmng and two weeks of techmcal aspects Table 8 
includes a synopsis of  the subjects covered 

Table 8 
Executive and management training for contractors 

Management traimng topics Professional / Technical tralmng topics 
Establishment of  a company 
Company management 
Contract management 
Plant, equipment and supplies 
management 

Pre contract activities 
Tender evaluation and contract award 
Project management 
Quality control 
Record keeping 
Road design consideration 
Clmms and disputes 
Securities 
Road maintenance operations 
Plant operataon and mamtenance 

8 2 C h e n t  tra in ing  

Since 1994, DFR have recruited foreman of  a higher calibre than previously as they are aware 
that the management role winch the chent fimCtlOn requires is fundamental to the success of  
contract maintenance Foremen attend the same courses as the contractors and subsequently 
have further 'on-the-job' trmmng in supervision aspects 

New engineers are formally trmned in labour based technology before they are attached to 
expenenced engineers and gain lmtlal experience on site They subsequently attend the seven 
week course held at the Kasn Training Centre m Kenya where management and technical 
aspects are covered with participants from elsewhere on the continent A further course for 
engineers is currently being considered, which would address the contractual management 
aspects of  their work, and this will be prepared by an international consultant (for all the 
agencies within tile MRT) Finally, engineers veitinn DFR often receive donor assistance to 
attend both short term courses and long term studies overseas, although these are obviously 
less focused on the labour based maintenance programme 

9. C O N C L U S I O N S  

Specffic conclusions have been noted where relevant in the preceding sections However, 
there are many conclusions of  a more general nature winch are presented below 

The fundamental message winch is noted by all parties revolved m the road sector is the need 
for a constant and rehable stream of  funds Where, previously, mmntenance was being 
neglected, much of the reasons appear to have been that the ehent agencies were unable to 
pay within contractual terms, so that contractors were unable to continue workang m some 
cases This had imphcatton throughout the mdustry guarantors and banks were less reclined 
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to provide loans and charges for guarantees were Ingh, contractors were sometimes unable to 
carry out work to a satasfactory standard, or tlmehness, clients were constrmned from 
applying llqmdated damages and had less control over quahty of work (since withholding 
payment for work not m accordance with the specxficatmn became an arrelevance) All 
parties seem to agree that the recent restructuring of the Road Fund, winch has resulted an a 
rehable and consistent source of funds, has made a sxgmficant improvement to the industry 

It was noted in the discussions on both GHA and DFR contracts that there were many small 
contracts winch reqmre a substantxal amount of supervxsaon Hastorxcally, one reason for tins 
has been that the chent ageneaes have been unable to commit themselves to large projects for 
fear of defaulting on payment Now that the funding problem appears to have been 
addressed, this will allow the chent agencaes to let contracts of a larger sxze winch they can 
then manage more efficaently Larger contracts should also reduce mobahsataon costs for 
contractors The MPBS approach at DFR already demonstrates a move an tins dlrectmn 
However, considerable care needs to be taken as to how qmckly thas change as allowed to 
happen, conclusmns elsewhere (Stock and de Veen, 1996) suggest that labour based road 
works can only be sustained using small scale contractors and whilst these methods remain 
the only feasible optaon for delivery of road maintenance, an environment eonducave to small 
scale contracting wall be needed 

However, the trend of moving from smaller to larger contracts seems to be a natural evolutmn 
m the development of a contract maintenance envxronment (Parkman, 1998) It represents a 
greater transfer of risk into the private sector, and xs only possible with a competent 
contracting industry For counmes winch have had to develop a contracting industry for road 
maintenance it appears that a stepwlse process of moving to small contracts first as a statable 
approach As the industry develops, so the amount of risk that can be transferred can be 
increased 

The next stage in transferring rxsk to the contracting Industry in Ghana appears to be the 
mtroductmn of competxtlve Nddmg, rather than seleetave appointments based on established 
departmental rates In addltmn to the problem of how to balance the workload of labour 
based and eqmpment based contractors (mentioned m 5 5) concern has been expressed by all 
partxes that this needs to be done with care the widely held vaew as that samply acceptmg the 
lowest tender might not be prudent, since many contractors who submat such low Inds might 
have misunderstood the contract obhgatxons and basts for rate bmld-ups 

Training for both contractors and chents wall untagate against the above problems occumng 
LaBCA are consaderlng the posslblhty of preparing base rates for their members, allowing 
them then to adjust these for overheads and profit allowance However, thxs will rely on 
members complying with the suggested rates - a situation winch might not always be easy to 
ensure Three optxons are being consadered at DFR First, to develop engineers estamates and 
allow contractors to bad only on the marginal increase above or below these estimates 
Second, to define output standards so that contractors then bmld up rates by incorporating 
their own labour and eqmpment rates Tinrd, totally unrestrained Inddmg could be 
unplemented in winch each contractor xs solely responsable for tender price 

A further transfer of risk could occur by developing more performance based, rather than 
procedural based, contracts an winch the contractors took more responsainhty for selecting 
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which work Is reqmred m accordance with performance cnterm Tins would reduce the 
supervisory burden of the client agencies but there appear to be slgmficant risks assocmted 
with such a move Apart from the additional slalls winch would be required of the 
contracting industry, it is not clear that reduced supervlsmn should necessanly be an ob]ectwe 
of the ehent agencies The reason for tins is that cormptmn is an xssue (the specific example 
of GHA and the need for photograpinc identlficatmn of contractors has been mentioned) and 
the only way to mltagate agamst such practice is to mamtam close supervision, both by senior 
staff over jumor staff within the chent orgamsatmns, and also by close techmcal momtonng 
and audatmg of work on  site 2 TNs rmght also be a reason to maintain a rigorous approval 
procedure for contract vanatmns and payment, although tins has often been cited by 
contractors as a major Inndrance to progress of work on site and payment of cemficates 

Decentrahsatlon is the latest government lm"aatave winch has reqmred a change of practice m 
the procurement of mmntenance In general, the wew of all parties is that whilst it might 
mcrease representataon of local opinion m mamtenanee of the network, it will be more 
difficult to admlmster and there is a fear that many of the district councils rmght not be well 
quahfied to properly momtor contracts Trmmng vcfll be necessary and It nught be that 
adchtmnal staff v~ll be reqmred by the chent agencles m order to prowde proper support and 
back up for the districts m this respect 

In summary, Ghana has adopted a stepwlse approach to the use of contractors for road 
mmntenance winch has mvolved a gradual transfer of risk to the private sector as their 
capaclty increases Within t/us process, care has been taken to ensure that the wews and 
interests of all partaes are considered, and to tins end the role of representative bodies, such as 
the contractmg assocmtmns, appears to be important Such representatmn of stakeholders is a 
feature of  the recently reformed Road Fund, winch has ensured a more consistent and stable 
flow of funds 

10. A C K N O W L E D G E M E N T S  

Without the assmtance of staff at MRT, GHA, DFR and DUR, producmg thus report would 
have been an tmposslblllty Assistance was received from numerous people (see Appendix 1) 
too numerous to mention ln&vldually by name However, the author expresses his thanks to 
Mr Alex Twumasl-Boakye in partacular, who acted as a first point of contact and famlltated 
the ws~t 

2 An mterestmg comparison can be made here with recent experience m the UK (reported under this project) In 
UK, as the trend of moving towards greater use of the private sector has happened, chants have reahsed over 
tune that they have lost much of then" m house capacity to eiTectlvely manage the maintenance function As a 
result, there has been a corresponding trend of increased amounts of 'audit' type work, m which ehents let 
authtmg contracts to independent consultants to momtor and report on the quahty of servlce which the ehent is 
receiving from Its contractors (and consultant) Such roles are not apparent m Ghana and suggest the need for 
developing a local consulting capacity if maintenance is to be contracted out 
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Appendix 1 - People interviewed during study 



LIST OF P E O P L E  MET W I T H  W H O M  DISCUSSIONS W E R E  H E L D  C O N C E R N I N G  TFI]E 
USE OF PRIVATE C O N T R A C T O R S  F O R  R O A D  MAINTENANCE IN G H A N A  

Mr A Twumam-Boakye 
Mr C D Antwl 
.Mr T A ~ . ~  
Mr K Antwl-Boaslako 
Mr R K Abban 
Mr E N K Ashung 
Mr J Ashley 
Ms M Obm-Yeboah 
Mr C Afetomu 
Mr Boakye 
Mr K N Akosah-Koduah 
Mr J Mmzah 

Mr K Amoah 
Mr F Dlgber 

Mr K Abbey Sam 
Mr J Lamptey 

Mr T Fltzpatrmk 

Mr G Brocke 
Mr Duncan 

Mr S B K Bonsu 
Mr Saklbu 
Mr D Adontang 
Mr J Nsmh 
Mr N D Brown 
Mr A G Amlssah 

Mr T Yoofi Andrews 
Mr A Berkoh 

Mr Amoah Mensah 
Mr Andrews 

Mr J Twumasl-Mensah 

Mr R K Tette 
Mr J E K Hewton 
Mr E Opuku-Mensah 
M r A D  Apeah 
Mr J Mansah 
Mr E Boateng 
Mr K Gulan Nseah 
Mr Osel-Gumm 
Mr B K Arthur 
Mr S Ocram 
M r F O  Gya 

Deputy Dtrector (Planning), Department of Feeder Roads (DFR) 
Dtrector, DFR 
Senmr E n ~ e r ~  Mamtanance Performance B u d g ~  S ~ e m ,  DFR ~---~" 
Semor Engineer and recent Eastern Regmnal Engineer, DFR 
Head of Training, DFR 
Natmnal Co-ordinator (Labour Based Project), DFR 
Regmnal Engineer, DFR Ashanti Regmn 
Maintenance Engineer, DFR Ashanti Regmn 
Quantaty Surveyor, DFR Ashanti Regmn 
Regmnal Engineer, DFR Central Reglon 
Maintenance Engineer, DFR Central Regmn 
Assistant Engmear (Maintenance), DFR Central Regmn 

Director, Ghana Road Fund 
Engineer, Ghana Road Fund 

ChmfDtrector, Mmlstry of Roads and Transport (MRT) 
Dtreetor (Momtormg), MRT 

Engineering Adwser, Delegatmn of European Commlssmn m Ghana (EC) 

Dtrector, Department of Urban Roads (DUR) 
Maintenance Engineer, DUR Ashanti Regmn 

Director (Road Maintenance), Highways, Ghana Highway Authority (GHA) 
Chmf Executtve, GHA 
Semor Engineer (Planning), GHA 
Maintenance Engineer, GHA Ashanti Region 
Maintenance Engineer, GHA Central Regmn 
Dlstrmt Engmear, Cape Coast District, GHA Central Regmn 

Secretary, Ejlsu Dlstrmt Tender Board 
Secretary, Agona Tender Board 

Deputy Director, Building and Road Research Instatute (BRRI) 
Principal Research Officer, Traffic and Transport, BRRI 

Chatrman, Nkwantablsa Engineers Ltd and Vine Chairman of Road 
Contractors Association (ROCA) 
Managing Director, Rotek Lunlted and Chaa-man of ROCA 
Managing Dtrector, Johaze Lumted and Secretary of ROCA 
Private contractor and Chatrman, Labour Based Contractors Association 
Napu Limited 
Jo-Mmt Association Lumted 
Bruku Engineering Servmes Lumted 
B K Nseah Company Ltmlted 
Dunyma Contract Works 
Knatto Complex Lunlted and Chatrman of ROCA, Ashanti Region 
Broadlme Engineering 
Gya Constructmn Lunlted 
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TitlE GHANA ROAD FUND 
Source Amoah (1998) 

BACKGROUND 

The Ghana Road Fund has been in operation since 1985 It was estabhshed to prowde a secure 
source of  funding for road mamtenance and its revenue Is derived from a fuel levy, bridge road and 
ferry tolls and vehicle examlnatlon fees Until January 1997, it was managed jointly by the Mmmter 
of  Finance, the Minister o f  Roads and Transport and the Controller and Accountant - General 
Difficulties were encountered with its operation the Fund covered less than 35% of  the sectors 
needs, there was inadequate support of  for rate increases, there was no statable financml management 
system, the release o f  funds to agencies was irregular and there was no user parhclpatlon m the its 
management The Fund was therefore restructured in January 1997 under the Highway Sector and 
Investment Program to remedy these problems, and this has passed through legislation m phases 
since July 1997 

THE RESTRUCTURED ROAD FUND 

The Government of  Ghana has agreed to systematically increase the fuel levy from its 1995 level of  
US$0 016 to US$0 095 by 2002 The fuel levy contributes about 94% of  the total Road Fund 
revenue, which was US$47 mdhon m 1996 and xs projected to increase to US$136 mdhon m 2002 
Priority for use of  the funds Is stated m the legislation, which is (I) routine and periodic maintenance 
(2) upgrading and rehablhtatlon of  roads and (3) road safety actwltles Any development actwltles 
must be paid for out of  the government consohdated funds 

The management of  the Fund iS by the Road Fund Management Board, which operates through an 
executive Secretarmt 

The Board consists of  5 pubhc sector representatives (Mmlster of  Roads and Transport, Minister o f  
Finance, Mmlster of  Mmes and Energy, Minister o f  Local Government and Rural Development, and 
the Accountant General or thelr representatives) and 8 private sector representatives (Association o f  
Road Contractors, Ghana Private Road Transport Union, Ghana Private Enterprise Foundation, 
Ghana Road Haulage Assocmhon, Ghana Institution o f  Engineers, Ghana National Assoemt~on of  
Farmers and Fishermen and 2 nommees o f  the Mlmster o f  Roads and Transport from outside MRT) 
The Board meets bl-monthly and members hold office for a period o f  three years, but are ehglble for 
reappomtment 

The Secretariat employs a Director, an Engineer, and Accountant and 3 support staff From the point 
of  view of  momtormg road maintenance aetavltles, the Engineer plays a key role as a techmcal 
auditor, checking that funds are being spent by the Agencies as set out m their programmes and 
confirmed by their approved payment certificates 

Routine maintenance funds are released monthly m advance For 1999, release wdl be made on 
current month basis Agencies submit their programmes at the beglnnmg of  the financial year and 
the funds are then released based on the pro ratad annual amount per month Agencies have to report 
back to the Secretariat on how the money has been utdlsed 

All other actwltles are paid monthly in arrears Agencies submlt their programmes and once 
approved, let contracts as required Payment certificates are approved by the agencies who then 
submit a schedule o f  all certificates for payment to the Secretariat Funds are then released and 
agencies are reqmred to report back on payments made 
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