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Abstracts and keywords

Car-Free Cities - Myth or Possibility? Exploring
the boundaries of sustainable urban transport
Catherine McKenzie

Keywords: Car-free cities, globalisation, sustainable
development, urban theory

The paper uses case-study material from a number of North
European and UK cities to explore the types of initiatives
that are being considered under the @ar-free city®
movement. These are analysed using models of radica and
conservative sustainable development. The paper suggests
that even in municipalities actively claiming to be pursuing
a @reenOagenda, only a very conservative interpretation of
sustainable development is being implemented. This can, in
part, be explained by exploring the changing role and
function of the local state in lateemodern society and, in
particular, its heightened role in pursuing local economic
development within a global marketplace. This, it is argued,
places substantial limitations on the nature and extent of
sustainable urban transport policies that are being, and can
be, implemented, with important social and environmental
consequences.

Sustaining Africa® rural road networks: The
asset management approach

John Howe

Keywords: Africa, investment, Kibaale District, mainte-
nance, rural roads, revenue

Many rural roads in Africa are @eturning to the bush®
because of inadequate maintenance. This is not helped by
development loans w hich encourage construction of new
roads and rehabilitation of existing infrastructure rather
than better value ongoing maintenance. Much of the
problem lies in the technical arguments put to decision
makers. Here w e see the argument put in a way that non-
technical people can understand.

Techniques for planning local networks:

Developing a walking strategy

Les Lumsdon & Rodney Tdley

Keywords: Best practice, Edinburgh and Lothian, inte-
grated transport, pedestrians, policy formulation,
sustainability, walking

Walking as a mode of transport has declined in importance
due, in part, to motorisation. There is a recognition among
transport professionals in the UK that this needs to be
redressed. The key in developing such strategies is their
adoption and implementation at a local level. An outline
model walking strategy is provided and thereis a case study
of the Lothian Region@ strategy.
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Urban cycling options in the free market

Stephen Knight

Keywords: Auckland, cycling, efficiency, externdities,
flexibility

The City Council in Auckland, New Zealand, has known
since the late 1970s that apparently marginal activities such
as cycling and walking can significantly benefit the urban
environment. Despite this, lack of foresight has |eft the city
with restricted capacity to take advantage of these low -tech
options. How ever, the full implementation of a proposed
nationa transport model may see the payment of ecological,
socia and economic costs of private vehicles by users. This
may provide an impetus for a better balance betw een
transport options for Auckland.

Prospects for sustainable transportation in the
Pacific Northwest: A comparison of Vancouver,
Seattle, and Portland

Pregon L. Schiller & Jeff Kenworthy

Keywords: Cycling, highways, land use, Portland, public
transit, Seattle, sustainability, transport, Vancouver,
walking

A variety of transportation and land use performance
indicators and trends are examined for the major cities of
the Pacific Northw est region of North America. To the
casual observer these cities may appear more similar than
different. How ever, the data examined reveal substantial
differences betw een Vancouver and its neighbours to the
south, Seattle and Portland, especially in regards to
population density, motorisation, transit use and the rate of
growth in car use.

The TGV Effect: A Potential opportunity for
reconciling sustainability with aviation

Judith Patterson & Anthony Pel

Keywords: Aviation, energy consumption, France,
sustainability, TGV

The aviation industry is presently in a stage of rapid
growth. Soon, however, increasing urban air pollution,
rising greenhouse gas concentrations, regulatory policies,
and finite oil reserves will create constraints on the
expansion of theindustry. High speed rail journeys of under
three hours may become an alternative for aviation. A
switch to high speed rail for short haul journeys could also
free room for expansion of long haul markets for aviation
thus obviating the need for airport infrastructure expansion.
To explore this hypothesis, the impact of high speed rail on
French civil aviation is examined. Modal substitution and
intermodal complimentarity may be part of the solution for
making aviation economically and environmentally
sustainable.



Editorial

This journal is produced in Lancaster, a city
in the north of England with a population of
50,000. For the past three months a curious
drama has been unfolding in the Victorian
town hall of this small and attractive city. The
drama goes under the name of the Lancaster
Loca Plan public inquiry and represents an
opportunity for citizens and citizen groups to
contribute to a 10 year plan for the city in
front of an independent (government
appointed) inspector. For several weeks now
it has been working its way through highw ay
and transport issues. On the citizen side there
is a high level involvement from @reend
organisations, transport campaigners and
residents groups b al of whom are arguing
that a proposed new road is unnecessary and
won@® solve traffic problems. Some residents
have a preference for another road which is
not on offer but the majority do not want any
road. Lined up against these citizen groups are
the local authorities who want the 10 kilome-
tre (E90 million) road. They are supported by
highly paid legal staff and barristers paid out
of the taxes of those on the other side and
whose job it isto demolish any argument that
does not fit the case of thelocal authorities.
The tragicomic spectacle of 6 or 7 well paid
public officials and legal representatives
attacking individual objectors and
representatives of citizen groups highlights
the fundamental malaise of our anti-
democratic and adversarial public inquiry
system. Theirony of being attacked by a team
of people who you pay for through your tax
dollars is not lost on the those who attend the
inquiry.

In volume 1 number 4 (1995) of this journal
we carried an article by Anne Batchelor who
had given evidence as a loca resident against
the construction of the Birmingham Northern
Relief Road. She wrote fluently and
passionately about the impact of this road on
her life. Technical evidence presented at the
inquiry showed that the road would not
relieve traffic on adjacent motorw ays (the
main reason for its construction) and senior
members of the Labour party, then in

opposition, made the pilgrimage to
Birmingham, pledged their support for the
local residents and promised to scrap the road
if and when they cameto power. The sad
news for Anne Batchelor and her neighbours
is that theroad is now to be built. All the
evidence against the road was reected by the
inspector and the new Labour government
elected in May 1997 reneged on its promises
and approved the road.
Thereis something distinctly rotten and
pervasively destructive about the processes
and realisation of new highways. At all stages
human rights are abused, the environment
suffers and distinctive place identity is
sacrificed on the altar of higher levels of
mobility. Maybe this is what lan M cHarg
discovered many years ago leading to an
unusually pointed lectureto US highway
engineers in 1966:
@ welcome the opportunity to describe the
ecological planning method for highway
route selection E but, first, | have to
reveal my loathing for you and your kind.
If you all had a fatal paroxysm, | would
find it difficult to mobilize a single tear.
You have been engaged in an onslaught
against the American environment, you
have dismembered, dissected and
destroyed significant areas of American
cities. Your depredations must end. There
is no reason that the American public
should pay so dearly to have their
environments attacked by such
insensitive bullies.0

[Source:lan L. McHarg (1996) A quest for life:

an autobiography Wiley, Chichester, ISBN

0471 08628 2]

lan M cHarg would have had no difficulty
generalisng from his engineers to the
councillors, barristers, planners and engineers
who have devoted so much time, energy and
cash to the destruction of environment,
landscape, place and participative democracy
in Lancaster.

John Whitelegg, Editor
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Abstract

The paper uses case-study material from a
number of North European and UK cities to
explore the types of initiatives that are being
considered under the @ar-free cityOmovement.
These are analysed using models of radical
and conservative sustainable develop ment.
The paper suggests that even in municipalities
actively claiming to be pursuing a @reend
agenda, only a very conservative interpreta-
tion of sustainable development is being
implemented. This can, in part, be explained
by exploring the changing role and function of
the local statein lateemodern society and, in
particular, its heightened rolein pursuing
local economic development within a global
marketplace. This, it is argued, places
substantial limitations on the nature and
extent of sustainable urban transport policies
that are being, and can be, implemented, with
important social and environmental
consequences.

attention, and has been the focus for much
political debate and citizen action in the form
of new social movements. As an issue, urban
transport is therefore at the cutting edge of the
tension that often exists between environment
and the drive for economic growth.

In 1994, as part of its response to such
concerns, the European Union co-sponsored a
conference in Amsterdam entitled @ar-Free
Cities?OThis then led to the signing of the Car-
Free Cities Charter endorsed by over thirty
European Cities, and the setting up of a Car-
Free Cities Club to promote good practice and
information exchange. M embers signing the
Charter were committed to the principles of
reduced car dependence and to implementing
more sustainable urban transport policies
(Car-Free Cities Club, 1994). Four years on
from the conference, have such cities
succeeded in implementing the ideals of the
charter, and if not, how might we begin to
explain this gulf between rhetoric and action?

Keywords

Car-free cities, globalisation, sustainable
development, urban theory

Introduction

Over recent years sustainable development
has become a dominant discourse in which
environmental issues have been framed and
articulated. Sustainable development has
provided a means to explore the tensions
betw een issues of environmental protection
and the more dominant model of economic
development. The urban environment has
become a particular focus of the sustainable
development debate, being a site of
concentrated human activity through the
production, consumption and disposal of both
human and natural resources, and within this
the issue of urban transport has become a
central concern. Through its ability to impact
significantly on urban quality of life, in terms
of health, pollution, accidents and access to
opportunity, it has received regular media

Analysis of Urban Transport Policies

In order to address this question a study was
conducted using 13 European and UK cities
(McKenzie, 1998). All of the chosen cities

w ere either members of the Car-Free Cities
Club or had signed the ¢ Iborg Charter on
Sustainable Cities and Towns (a similar
declaration of commitment to the principles
of sustainable urban development) (ESCTC,
1994). (The cities studied were: Aachen,
Amsterdam, Bremen, Copenhagen, Delft,
Enschede, Groningen, Freiburg, KSIn, Leeds,
Lubeck, Munster and Rotterdam). Time was
spent in each city collecting data on their
transport policies and practice and
interviewing key policy-makers. The city of
Leeds in the UK (then Chair of the Car-Free
Cities Club) was then chosen for an extensive
case-study in order to examine policy-making
in detail.

Analysis of the results was conducted using
two models of sustainable development:
Radica and Conservative (Jacobs, 1995). This
provided a necessary framework for
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understanding the spectrum of interpretations
that characterise the sustainable development
debate. The chosen models explained
sustainable development as a contested
concept whose common core meaning is open
to radical and conservative interpretations.
JacobsGframew ork uses the idea of @aultlinesO
along which theradica and conservative
interpretations or modelsdiverge. Radical
sustainable development is environment-led;
is concerned about intragenerational equity;is
committed to participative political processes;
and integrates environment with a broad
range of other issues such as health, economy
and education. Conservative sustainable
development, on the other hand, is economy-
led; concerned only with procedural fairness;
committed only to consultative political
processes and concentrates on narrow er
environmental protection issues. Using these
basic models Gdeal typesOof transport policies
using each of the models were constructed.
The question was asked: @Vhat sorts of
policies would we expect to seein a
municipality committed to theideals of
radical sustainable development and w hat
would we see in one adopting the more
conservative interpretation?0T he framew ork
that emerged is given in Table 1.

Using this framew ork to analyse urban
transport policies among the chosen cities
provided some interesting results. Results
from this review revealed that the policies
being implemented fell very clearly within the
category of conservative sustainable
development: the idea of environmental limits
was not being applied; economic development
objectives were remaining unchallenged; and
environmental concerns, although seen as
important, were frequently traded-off against
other economic and social objectives. This
had led in every case, to an expansion in road
traffic-related infrastructure, such as the
development of new roads and car parks,
albeit alongside improvements to public
transport and walking and cycling facilities
and pedestrianised inner areas.

If we look specifically at the interplay
betw een environmental objectives and

Box 1: Sugtainabledevelopmentfaultlines

Radc Conszvative
¥ avironmatdel ¥ aonomy-ed
¥ ooncerned ebout intragenerational ¥ ooncernad withproosdurd
equity fairness
¥ ommitted topartiapativepolitical ¥  committed onlytoconsultative
prooesses palitical processes
¥ integratesenvironmentwithsodal ¥ ncentrateson narower

issuessuch ashealth, economy

and education

environmental protetionissues

economic development, a number of
important themes emerge. Two-thirds of the
cities reported examples of substantial
concessions being made to environmental
aspects of their transport policy in order to
address the demands of the business
community whilst others reported going
against their land-use planning policy in order
to secure developments. A majority of the
cities also supported new transport
infrastructure projects on the grounds that
they would boost local and regional economic
development. Although some of the cities did
cite examples where they went against the
wishes of the local business community this
seemed to be where they believed they were
acting in the longer-term interests of the wider
economy rather than any great desire to
improve the environment. This was borne out
w hen the motivation behind policy was
assessed, with half of the cities claiming that
economic regeneration was the primary
motivating factor behind the development of
car-restricting policies. A need to tackle
congestion problems was seen as important,
not so much because of its environmental
impact but because of its impact on the
quality of theinner city and commercial
interests. Here Freiburg and M unster were
alone in implementing city-wide strategies
resulting from adesire to reduce wider
environmental impacts.

This continued dominance of economic
development objectives affects both the scope
and outcomes of policy. For example, policies
that encouraged more walking, cycling and
greater use of public transport proved most
popular amongst the municipalities, along
with traffic cming measures. But few were
prepared to take existing space away from cars
or to reduce overall levels of parking. Direct
increases in transport costswere also
unpopular amongst al of the authorities. And
although all of the cities had been trying to
use the land-use planning system to restrict
development to sites where appropriate
transport infrastructure was already in place,
this had had a mixed effect - concentrating
office space in inner areas but also expanding
development along main roads and motorway
junctions. A number of cities had also
succumbed to development pressures and had
gone against relevant guidance in order to
attract prestigious development. And with
regard to freight transport, concern was
limited to trying to reduce its impact only on
the inner city.

Because most of the citiesOprimary
motivation was to improve economic
opportunities in the inner historic or

(5]



McKenzie Car-FreeCities-Myth
or Posihility?Bxploringthe
boundariesof sistainableurban
transpat

World Transport Pdicy& Pradtice
5/ 1[1999]4-10

commercia core, it wasin these areasthat
most of the car-restraint measures w ere being
implemented. Whilst some cities claimed to
be concerned with improving environmental
quality for both inhabitants and users of the
inner city, others were quite explicit in their
desire to expand shopping or tourism
opportunities. Any idea that measures might
be expanded to other parts of the city had
been rejected by a majority of the cities. The
limitations of concentrating traffic-reduction
policies only on this inner core were most
keenly felt when looking at the issue of
parking. All of the cities were tightening their
control over parking in theinner city -
increasing enforcement, the number of
managed spaces, and the cost of parking. But
none were actually reducing the overall
number of spaces available for parking in the
city. Indeed many were embarking on
ambitious construction programmes to
provide new car parksalong the inner and
outer rings of the city, with little or no

recognition of the environmental impact of
traffic displacement to these outer areas.
Similarly, nine cities were committed to road
construction projects aimed at expanding the
existing urban and regional netw ork, w hilst
two were expanding the capacity of regional
airports.

It was also noted that where transport
policy is more economically-led attention to
other issues associated with the radical model
of sustainable development appear to receive
little attention. With the exception of Freiburg
there were no commitments to base transport
policy more on social rather than economic
need. Nor were there examples of cities
developing indicators to measure the social
impact of transport policies. Indeed evidence
suggests that a number of these policies were
likely to increase inequality, for example
through traffic digplacement from the inner
retail zone; the building of new car parksin
poorer residentia districts and the high cost
of using new trams and light rail compared to

Table 1: Asummary of themain differencesbetween the radical and conservati ve interpretati ons of the Car-FreeCity

Radical Car-FreeCity

ConservativeCar-FreeCity

1. Status of Environmental Protedion

¥ Environmentded:evidencethat environment takespresed enceover

eanomicdevelopment

¥ Whereverposshble, environmental limitsdefinetransportand other

¥ Economicdevelopmentded: environment can betradedoffagainst

other sodal and economicobjedives

¥ Diredional targetstaketheplaceoflimits, guidingthegeneral

areasofpalicy

¥ Adoption of an extensveprogrammeoftargetsand adionsrequired to
bringtrangportsedor within environmental limitsinlinewithnational
and internaional agreements

¥ Global impactoftrangportwould bereflected in thetargetschosen,
i.e.CO, enegy use, land-take, aswell aslocal environmental quality
issues

¥ Targetsand pdidesarelikely tobemoreextensvein their rangeand
mayindude®ard@olidessuch asroad spaceredudion, parking
redrictionsand cost inareasesfor motorigts

2 Equity

¥ Concemed aboutaurrentdidributional impatsof trangportaswdl as
futureneadsboth within thedty and betw eendifferentareasofthe
gobe

¥ Concerned for thelimitsoftechnology Gahility tomeetthoseneeds

¥ Trangport policy explidtly concerned withtheredigributionof
respuraesbetween sodal groups

¥ Conaaned thatenvironmental trangport polidesthemsdvesdonat

impaginequitably ondisadvantaged groups

3.Partid pation

¥ Targetsand polidesderived, w herepossble throughcommunity-
based dedson-makingprocesses R B

¥ Patidpativededsor-makingmethods@utreach@disadvantaged
socia groups

4.Scope

¥ Trangportpolidesw ouldbeintegrated witharangeof Quality of life®
objedivesauch ashealth promation, gender issuesand antipoverty
drategies

diredion of palicy

¥ Someenvironmental targetsmay beadoptedbut likely tobeoflower
datusand in competition with other eonomicand sodal objedives
¥ Targetsmorelikely toreflectlocal environmental qualityissuesand
economicdevelopmentobjedives o

¥ Anarrower policy scope, foousngmostly on Qoft @olidessuch as
pededrianisation of shoppingareasimprovingpublictrangportand
fadlitiesfor oydingand wdking

¥ Concernaboutequityisprindpally limited toconaernfor future
generations

¥ Optimidicthattedhnological improvementsintrangportwill med those
needs

¥ Currentdidributionalimpat oftrangport palicyislimited toconcernfor
thefairnessofpolicy impactsacrossall sodal groups nat justthose
thataresodally or economically disadvantaged

¥ Littleconcernfor thedigtributional impatt of environm ental transport
polideson poorer househalds

¥ Policy dedisionslegitimated mastly by @p-downlonsultation
processes

¥ Littleeffortismadetoreachsuch groupsbeyond normal consultative
methods

¥ Trangportpolidesw ouldexistseparately fromwider health and sodal
objedives
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buses. There were also few examples of cities
adopting a more community-based approach
to transport planning or integrating transport
policy with other issues such as health,
gender and poverty.

Although these policies may well boost the
local economy by reducing traffic levels in the
inner core, reduce localised air and noise
pollution, and improve the overall urban
experience - reason enough perhaps to
continue with such policies - there is little
evidence to suggest that they are having any
impact on overall transport use (indeed
policies such as park-and-ride may even
encourage further reliance on the car). Thus
their impact on the wider environmental
issues associated with radica sustainable
development must be considered limited.
Freiburg and Munster were alone in adopting
a policy framew ork that is most closely
aligned to the radical model and as a
consequence achieving city-wide reductions
in traffic and contributing to wider ecological
issues such as CO, and energy reduction.

Barriers to Adopting the More Radical
Model

The municipalities themselves gave a number
of reasons for not progressing traffic-reduction
strategies further. Surprisingly, only four of
the cities believed that a lack of political will
was holding them back. Nine cities believed
that opposition from business interest groups
wasa principal reason why policies had not
progressed further. In a number of cases these
authorities believed that policies would be
either halted or reversed in the future because
of mounting pressure from these groups. All
of these authorities, themselves believed that
further implementation of car-restraint
measures would cause damage to the local
economy. The most common hurdle cited,
how ever, was alack of asuitable structure for
regional transport and planning. M ost of these
cities were facing pressures for out-of-town
developments which they felt unable to stop
due to development pressures coupled with
an inadequate national planning structure.
But they also cited inter-city competition as a
threat. This was particularly pertinent around
the issue of parking, where any attempts to
reduce parking capacity or increase prices was
being met by regional competitor cities
advertising an abundance of parking spaces at
low er cost to motorists. Seven of the cities felt
that their policies were being undermined by
national or European Union transport policies
w hich they believed were further encouraging
traffic growth. This ranged from the construc-

tion of new road infrastructure and a failure to
raise the cost of motoring at the national level,
through to a lack of financia support for
urban initiatives. N ational economic policies
were also posing a threat to policy
development. Although only four citieswere
concerned about current levels of finance and
a lack of control over transport services, eight
cities were threatened by deregulation of
services, privatisation and proposed cuts in
national government subsidy.

Conclusions

Understanding Transport Policy Through
Urban Theory
This contrag between the rhetoric and
practice of sustainable urban transport seemed
so stark that it needed explanation. Why were
so many cities unwilling or unable to move
beyond such a conservative interpretation of
sustainable development? Here, the literature
pertaining to sustainable development
provided few answers Although rooted
within an economic development paradigm,
much of the literature pertaining to
sustainable cities and sustainable transport
lacks any reference to the existence of
economic and cultural counter-forces that
might act against a more sustainable agenda. It
wastherefore felt that urban theory might
provide some answers, looking specifically at
the role of transport in late-modern society
and post-Fordist ideas about the local state.
Here, a number of pressures on urban
society and economy wereidentified, which
provided both threats and opportunities to the
sustainable cities agenda. Many industrialised
cities, it would seem, werefinding it
necessary to restructure their economy, and
with it their urban space, in order to compete
in a fiercely competitive global market. M any
were losing their traditional manufacturing
role and changing instead tow ards being
centres for the consumption of goods and
culture. This had meant that the re-creation of
®laceQwithin space has gained importance as
a distinguishing marketing feature. The role of
the state itself has also changed, becoming
more the Groker&n creating the right
conditions for development and selling that
image amongst potential investors and
consumers. It has seen its own functions
change from provider of services to enabler of
others to provide and it has seen the urban
spaces over which it has control significantly
diminish. Cities themselves have had to adapt
to fill niches in the global marketplace leaving
different cities with different transport needs.

[7]
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This adds to a dynamism w hich ensures that
cities are under constant pressure to change -
some tow ards a more sustainabl e transport
system, others towards increased car use. The
economic and cultural components of
modernity: capitalism and modernism,
continue to act as pow erful forces that fuel
this dynamism, which is so important to this
creation and re-creation of urban space
(Harvey, 1989).

A post-Fordist anaysis identified a number
of waysin which the local ¢ate might be
impeded in its ability to implement a more
radical sustainable development agenda for a
number of reasons. First is its increasingly
important role as agent for the local economy
and the pressures that it faces in meeting local
business needs and attracting investment.
This dual rolein assisting economic
development whilst meeting growing public
concern about the environment may be
becoming increasingly complex and
contradictory. Second, isits limited ability to
raise revenues to fund the longer term
modernisation of the local economy along
more ecological lines. Thiswould include the
modernisation of its transport systems. Third,
is the lack of regional and national regulation
which can lead to local authorities being in
competition with each other rather than
working towards shared objectives. This may
affect efforts to bring about regional transport
planning and investment and limit efforts to
restrain the car. Fourth, is the issue of control
over key public spaces and institutions that
may be necessary to ensure that its
sustainability objectives might be met. The
increasing onus on the individual to make his
or her lifestyle choicesin a climate of
deregulation, coupled with the privatisation
of important areas of urban space may make it
more difficult to meet such objectives. And
finally, the social impact of these changes may
mean that investment in transport
infrastructure may be limited to key parts of
the city, such as the central business district,
at the expense of other parts of the city and
poorer communities (Amin, 1994).

Changing Agenda

It may be the case that some environmental
actors may be satisfied with the sorts of
limited improvements to the local
environment that a conservative interpretation
of sustainable development may bring. But
given the limited contribution of this
interpretation to global sustainability many
actors may be keen to further a more radica
agenda. We must then ask what needs to
change in order to bring this about?

To do this, environmental actors need to
fully understand the challenges that they face.
They need to acknow ledge that such forces
and pressures exist and be aw are of the
positive and negative aspects of change and
the opportunities this may bring for furthering
their agenda. Understanding w hy
municipalities act, or are unable or unwilling
to act, in certain ways is a necessary first step
in effecting urban environmental change.
Secondly, such actors need to develop a better
understanding of the differences between the
radical and conservative interpretations. The
faultlines (see Box 1) open up the possibility
of there being significant differences between
users of the term. This, as we have seen, has
important implications for the range of
policies which are then developed and
implemented. All too often the term
Gustainable developmentOis used without a
clear understanding of the different meanings
being given to it by different users. Because
sustainable development is an emerging
discourse environmentalists should not
expect there to be only one agreed definition.
But they should expect and require that these
differences are made explicit. This could then
lead to greater emphasisbeing placed on the
faultlines as a basis for discussing and
developing programmes of future action.

Acknow ledgement of the dynamism and
complexity of the cities and the constant
remaking of urban space, may help
environmentaliststo view ideas such as the
sustainable city or the car-free city, not so
much as blueprints for large-scale urban
restructuring but as starting points for
long-term cultural and economic change.
Because of the pace of change, opportunities
for furthering the radical sustainable
development agenda are likely to be partial
and need to be taken whenever they present
themselves. A recognition of this may lead to
a change in emphasis away from certain types
of environmental activities favoured by many
environmental actors.

Instead, the furthering of the radical agenda
may require the development and use of a
more explicit critique of capitalism than is
presently used by many environmental actors.
This may cause the movement to shift its
agenda tow ards a greater degree of economic
and cultural analysis and an emphasis instead
on measures w hich assist long-term economic
restructuring within environmental
parameters. With this may come a refocusing
towards changing political and economic
structures and spaces rather than over-
emphasising technical solutions and
quantitative change.
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Changing the Response of the State

As the environmental movement may wish to
shift the focus of its agenda to assist in the
implementation of a more radical agenda, so
might the local state. It too should begin by
scrutinising its policies to determine its
position in relation to the four faultlines of
sustainable development. A policy review of
this type may help to refocus its objectives
and activities. Asthe study revealed,
emphasis on key areas of importance to
sustainable development, such as prioritising
the environment, promoting a more equitable
society and creating structures that foster
genuine participation in decision-making, are
often a secondary consideration to the
promotion of economic development.

Given the external pressures that
municipalities find themselves under, a
review of this type would not in itself be
sufficient to allow the council to adopt a
programme of radica sustainable
development. However, it may at least begin
to add some transparency as to how objectives
and priorities are set, how their impact is
monitored and the implications they may
have for meeting other objectives, such as
environment and equity.

Many of the cities prioritise economic
development as a means of reducing social
exclusion and inequality. Yet there appears to
be little or no analysis of whether their
economic development or transport policies
have met these objectives. The research has
shown that under the conservative model of
sustainable development, transport policies
may not necessarily assist poorer social
groups, indeed, a number of examples were
identified which appeared to have the
potential to make them w orse off. In order to
benefit poorer groups local authorities need to
develop explicit social objectives to guide
their transport policies.

A review of general council policy, based
around establishing its position with regard to
the four faultlines, may at least begin to allow
space to emerge to critique some key policies
and objectives w hich often go largey
unchallenged and may also result in the
development of a more needs-based transport
policy. It might also challenge the usefulness
of some local government environmental
policy initiatives such as environmental
auditing, which has had widespread take-up
amongst authorities in the UK but whose
value to improving social and environmental
conditions has not been rigorously tested.
Transparency also needs to be added to the
process by which municipalities legitimise
their economic activities using the

environmental agenda. Whilst municipalities
cannot be blamed for not being able to ddiver
a radica sustainable development agenda
within existing current political and economic
structures and climate, more openness about

w hat they are doing, and why, might at least
lead to a more constructive and open debate.

Many municipalities legitimate their rolein
fostering economic development using
transport and environmental policy. However,
this does not always mean that the policies
they pursue arein the best long-term interest
of local capitalism. From the research there
appeared to be two discernible reasons for
this. Firstly, the political and economic
climate of neo-liberalism has acted to hamper
long-term planning for the economy rather
than assig it. But more directly pertinent to
the local stateis the second reason, which is
the closeness of the relationship between the
council and the business community. This
close relationship, whilst allowing them to
respond quickly to immediate business needs,
may restrict their ability to take a more
objective, long-term view about the health and
development of the economy.

This relationship needs, to some extent, to
be decoupled. Municipalities need to
reformalise such relationships and develop
clearer boundaries betw een themselves and
the business community. They need to
develop clear long-term economic
development objectives, in partnership with
both business and the environmental
community, that reflect both immediate and
possible long-term environmental restraints
that business is likely to face over the next
few decades. And to develop a programme of
support for such technologica and cultural
change that might be necessary to bring
business within those constraints. Given the
key impact of transport on both the economy
and the local and global environment, it is
likely that changing transport systems and use
would be a priority for any such programme
of change.

Creating New Structures for Radical
Sustainable Development and Ecological

M odernisation

The local state cannot be expected to make
such changes alone. At present it is trying to
implement an environmental agenda that
needs long-term planning and intervention in
society from within aframework of an
unstable globalising economy. It badly lacks
the tools that it needs to bring about the level
of social change required to realise radica
sustainable development, and is trying to
bring about such change from within a climate

(9]
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of fierce competition between itself and other
competing municipalities. This, coupled with
the pow erful developmental forces that it may
have to counter, means that individual local
states are starting from a position which
cannot possibly favour the successful uptake
and implementation of a radical agenda. This
economic climate can undermine and limit
many w orthy local government and
community-based sustainable development
and transport initiatives.

The consequence of this is that
environmental actorsneed to look closely at
the appropriate reregulation of capital and the
creation of new structures: regional, national,
and international; which might assist the local
state in the implementation of a radica
sustainable development agenda. Whilst such
global instability remains it is unlikely that

the model of the new urban form based on the
idea of the car-free city will be realised.
Although there are signs that the dominance
of urban space by the car is being challenged,
the continued emphasis on the conservative
inter pretation of sustainable development
suggests that any resulting changes will be
partia. Longer term changes to the global and
local economy may be necessary before a
more radical changeis realised. Until then,
municipalities will continue to struggle with
their dual role of responding to growing
concerns about the environment and acting as
agent for continued economic growth, in

w hich short-term business needs often prevail
over longer-term restructuring. And until then
environmental campaigners will continue to
win battles but may still lose the war.
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Abstract

Many rural roads in Africa are Geturning to
the bushObecause of inadequate maintenance.
This is not helped by development loans

w hich encourage construction of new roads
and rehabilitation of existing infragructure
rather than better value ongoing maintenance.
Much of the problem lies in the technical
arguments put to decision makers. Herewe
see the argument put in a way that non-
technical people can understand.
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Road conditions

Africa@roads were in bad shape before the E
Ni—o storms in the spring of 1998 added
selectively to the damage. Road condition
surveys for the World Bank in more than 30
countries in East and West Africarevealed a
picture of severely deteriorated - and
deteriorating - netw orks from which not even
the main highw ays have been spared (Sylte
1996, 1997). A May 1998 journey in Tanzania
betw een its major port and commercial centre,
Dar es Salaam, and the capital Dodoma
show ed that the condition of sections of the
highw ay reduced traffic to a crawl while large
potholes were laboriously negotiated.
New spaper reports indicated that large areas
of the northw est of the country were not
reachable by road other than through Kenya
and Uganda, a detour of several hundred
kilometres. Off the main roads conditions
were far worse with the majority in poor
condition and a significant proportion
unusable by normal vehicles. (Technically a
road is said to be in a poorcondition if is not
in a maintainable state and requires
rehabilitation before maintenance operations
can be re-instated.)

Tanzania® situation is particularly
revealing because of: (i) the relative stability
of its political climate over the past four

decades; and (ii) the substantia donor
assistance its road sector has received - about
US$ 830 million, under the first phase (1990
95) of the Integrated Road Project - and is due
to receive even more (US$ 650 million
committed to date) under the second phase.
The Integrated Road Project is focused on the
trunk and regional road network of about
25,000 km. There are also district and feeder
road netw orks comprising another 26,000 and
22,000 km respectively. These are the Qural
roadsOthat provide local access and are of
most concern to the majority of the
population. It is with them and their
equivalent in other African countries that this
paper is concerned.

The factors underlying the poor condition
of Africa® road networks would be less
depressing if it were new but thisis not so.
The fundamental issues wereidentified in
1979 (World Bank, 1981). But despite almost
two decades of effort, until recently progress
has been patchy. Since it was initiated in 1989
the World Bank and UN Economic
Commission for Africa® Road M aintenance
Initiative has made progress in defining a
framew ork for reform w hich gives primary
emphasis to the commercial management and
financing of road systems (Heggie and Vickers,
1998). Commercialisation is based on four
interdependent building blocks of reform:

¥ Involving road users so that they can take
part in decisions on levels of service and
charges;

¥ Stabilisng road financing by a mechanism
to ensure an adequate, steady flow of
funds;

¥ Clarifying responsibility in the area of
netw ork management; and

¥ Improving the management and efficiency
of the bodies in charge of road
maintenance.

These ideas are in various stages of imple-
mentation in about a dozen countries and the
progress made by the best performers gives
grounds for guarded optimism. How ever, the
immensity of the reforms issuch that for the
next decade main roads are likely to be the
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principal beneficiaries. Rural road networks
will receive little benefit because there are
political limitations to the rate at which road
user charges and fuel prices may be increased
without risking civil unrest, (which can be
extreme). This is especially likely when the
populace has become accustomed to very low
real costs, a lesson that countries as culturally
diverse as Indonesia, Nigeria and Venezuela
have learned to their peril. Thus, funding the
maintenance, yet alone development, of entire
road networksout of locally generated funds
remains a distant prospect in most countries.
The main highways will necessarily come
first.

For the rura road networks there are
additiona difficulties. First, they are normally
managed by local government administrations
w hose weak financial, institutional and
human resource base renders the
sustainability of all publicinvestments
immensely difficult. Second, local
administrations also feel the full effect of a
number of fundamental characteristics that
inhibit Africa@ development. Geography,
population dynamics and neglect of the
financial realities necessary to sustain its road
netw orks stand out as being crucial to its
predicament.

Geography and population dynamics
The sheer size of Africa hasbeen
systematically misrepresented ever since
Mercator drew his famous map of the world.
Few people realise that you can put
Argentina, China, Europe, India, New Zealand
and the USA inside Africa and still have
space | eft. (The total area of these countries
amounts to 30,245,000 km? w hereas Africa®
area is estimated at 30,345,000 km2.) This
huge area contains a comparatively small,
impoverished population that is, moreover,
very unevenly distributed. Thus whilst there
are areas w here the population is densely
concentrated - Rwanda, Burundi, and the
major volcanic mountains of East Africaare
examples - its density is about 20 persons per
km? averaged over the continent compared to
six times this figure in most of Asia.

The sparseness and poverty of its
population means that it is inherently difficult
to support the maintenance of all types of
infragructure. There are vast distances with
very few peopleto generate the revenues
necessary to sustain maintenance. Without
maintenance even bitumen surfaced roads
will become unusablein as little as 10-12
years; with gravel roads it is normally of the
order of 6-8 years; and for earth surfaced roads

as little as 3-5 years, depending on climate.
Rural road netw orks are confronted by a
special difficulty - many carry very little
traffic, albeit that these modest vehicle flows
may be vital to sustain local communities.
There seems to have been a reluctance
among all concerned to confront the
unfortunate issue of the very low demandsin
many areas. Construction is the easy part as
there is a never-ending stream of donors
willing to finance capital investment. But
roads incur recurrent costs if ther initial
effects are to be sustained into the creation of
long-term impacts and these are high
measured against locally generated budgets.

Financial realities

The financial realities of sustaining road

netw orks can best be illustrated by some
simple calculations, albeit based on realistic
estimated values. Under African conditions
1km of rura road might have an influence
area of 10 km? (5 km either side), or influence
population of 200, some 30 households. Since
the annualised cost of maintenance per km is
of the order of $500 for an earth and $1500 for
a gravel road the yearly cost per household
($17 - 50) is significant. This is because
although the notional GNP per capita per year
for Sub-Saharan Africa is some $540, actual
cash income for many rural households living
at subsistence level is likely to be of the order
of perhaps $100 or less per annum. Even if it
were possible to tax such households
efficiently, something which has defeated
generations of administrators and is not even
feasible in the much more controlled urban
areas, any realistic taxation rate would
evidently still not yield sufficient revenue to
pay for road maintenance.

The constraint imposed by financial
realities is not one w hich has been heeded by
its politicians and the length of road systems
has expanded substantially even during the
so-called Gost decadeQof the 1980s and the
depressed 1990s. Tanzania again provides a
reasonably typical example. The aggregate
length of its trunk, main and district road
categories more than doubled from around
24,000 km in 1972 to some 51,000 km in 1997
(Andreski and Malisa, 1998). Continentally
the UN Economic Commission for Africa
remains committed to the notion of Trans
African Highway networks (Figure 1) with the
Southern terminus presumably in Cape Town,
although the additional route length does not
represent new construction since South Africa
already possesses an excellent highw ay
system and, in this respect, is an exception.
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LagosbD akar BAl giersbCairo

It has been argued elsew here that the whole
vision of the Trans African Highway system
needs to be rethought to conform to financial
realities (H owe 1997). Suffice to note here that
the continuing calls for its construction is a
triumph of notions of status over common
sense. A continent with a 1996 external debt
of US$ 305 hillion clearly cannot afford such
extravagance unless there is compelling
evidence that it would provide the catalyst to
accel erate economic growth. Unfortunately
thereis no scientific basis for such a claim.
Quite thereverse. The consensus of
experience supports the view that investment
in road infrastructure is a comparatively crude
instrument for stimulating economic activity.
Sometimes it does and sometimes not. When
it fails the opportunity costs, in the form of
the legacy of debt servicing, can be high, as
both Brazil and Nigeria have discovered.
Investment has to be carefully targeted and
not based on the assumption that economic
grow th follow s automatically.

Too many roads?

The scale and intractability of Sub-Saharan
Africa@road network problem prompts the

question: @oes it have too many roads?OThis
has already been alleged by the World Bank,
but only in a qualitative rather than quantified
way: Qvhile Africa is under-equipped in
relation to its potential it is overburdened by
the little infrastructure it p ossessesO(Riverson,
et a. 1991). The 1994 World Development
report offered further quantified support to
this notion (World Bank, 1994). It shows
(Figure 1.2, page 16) a correation for all
developing countries of paved roads per
million population against notional GNP per
capitain Purchasing Power Parity dollars. It is
notable that the majority of the African
countries are well above the trend line. A
similar conclusion can be drawn from the
road condition surveys referred to previously,
w hich reveal that most countries are able to
finance no more than 25-30% of their nominal
maintenance requirements. Even these
proportions are over-estimates since much is
spent on the wages of over-staffed public
works departments rather than productive
work.

Lack of finance will result in attrition of the
network and has aready done so, although
not in any strongly rational way since
politica instinct is to spread available money
as thinly as possible over the entire netw ork
so as to benefit the maximum number of
people. While this is understandable it does
not necessarily constitute the best use of these
resources. In most countries some degree of
network reduction is likely to be necessary,
albeit that it will be fiercely resisted. It will
happen anyway due to attrition - the choiceis
to manage the process in some rational way or
have it occur haphazardly.

What needs to be done?

Recent surveys in four African countries
(Ethiopia, Lesotho, Tanzania and Uganda)
indicate that - over and above other resource
problems - finance is thebinding constraint
on rural road network sustainability (Howe et
al., 1998). However, international experience
suggests that the problem lies as much with
the misallocation of financial resources as
with their absence b specifically a destructive
emphasison construction to the almost
complete neglect of maintenance. It is notable
that in most of the study countries road
investment has been for rehabilitation rather
than the opening-up of completely new
routes. The very notion of @ehabilitationOis
indicative of a failed maintenance policy, i.e.
the construct-lack of maintenance-deteriorate
cycle has been gone through at least once.
This raises the question: Qvhy it is so difficult

[13]
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process of communication.

Road network finance is normally
discussed as an element of the government
budgetary process. Thereis no concern with
the inherent value of the assets that are being
created or whether that asst baseis
increasing - which any meaningful
interpretation of the term @eve opment®
would appear to require. The normal dialogue
is technocratic and conducted in terms that
only the initiated really understand B
@outine® Gecurrentand Qeriodic
maintenanceQ @ptimal gradingO®egravelling
cyclesQetc. It usually passes as a plea from
the technically literate to those who do not
really comprehend these terms to place their
faith in the technocrat® proposals. Experience
from the Road M aintenance Initiative and
€lsew here indicates that for rural road
netw ork sustainability to be a realigic
prospect: (i) the operational model needs to be
more strongly focused on conservation of the
asset base that is created by progressive
investment in a road network; and (ii) the
language and process of dialogue needs to be
changed.

Managing rural road networks using
the asset value approach

The previous situation, which is common in
many countries, has led to proposals for road
netw ork management strategies based on a
concept which isreadily understandable by a
wide range of decision makers at al levelsin
the administrative hierarchy. Conservation of

Tablel: Finand ng of rural road maintenanceftheRwandan case
Expenditureneedsoftheroad sector based onthe Asset ValueApproach

the inherent asset value of the network
expressed in money terms. (The notion of
asset-based management has arisen from the
joint work of the World Bank and GTZ under
the Road M aintenance Initiative and is
practised by other utilities such as the water
sector and M etropolitan Boroughs in the UK B
see Metschies, 1998, Banyard and Bostock,
1998.)
The basic idea is very simple E
¥ The current asset value of any road
netw ork can be estimated in monetary
terms with reasonable accuracy at a
particular point in time, in the same
manner as the balance sheet of a
company.
¥ Lack of maintenance will result in the
deterioration of the network by physical
attrition due to the effects of climate and
traffic, which implies a continuous
decreasein its asset value. Earth and
many lightly gravelled roads will
deteriorate to a point that they are unus-
able, except with great difficulty, in as
little as 3-5 years depending on location.
This isa matter of common experience so
it iseasy to reach agreement on what sort
of interval should be assumed for
estimation purposes.
¥ While investment in the rehabilitation of
currently unusable routes or the addition
of completely new roads implies an
increase in the asset value of the netw ork,
this may, and is indeed likely to, be more
than counterbalanced by the losses
incurred from non-maintenance of
existing maintainable routes.
¥ Thus the wisdom of any investment
programme and crucially the balance

RoadSurface Length Asd Total Asset Total Annud Mantenance YearlyExpenditure  Ruleof Thumbfor
Reglacament  Relacament  Newak Requirament* RoadMaintenancg>  National Road
Valuepa km Value Value MaintenanceFunds
km % $km millin $ % % of Asset
Valug  $/kmp.a. Million$ % %
@ (3 (4=1+3) (5) (6) (7) (8=4*7) (9) (10)
Asphett 900 7.3 400,000* 360 60 15 6,000 5.40 36 -
Gravd 2500 202 50,000 125 2 30 1,500 375 25 65-70
Exth 8500 685° 10,000 85 14 50 5008 425 28 2025
UrbanRoad 500 40 80,000 40 6 40 3,200 160 11 10
Totd 12400 100.0 - 610 100 2.5 - 15.00 100 100
Naes

1 Costscom priselabour intensiver autiner ecur rent maintenance and p eriodicmaintenance M aintenancefor asphated roads(reseding)isnesded every 8yearsandfor

gravd roads(refilling)isnesd ed every 5years,aswel| asspot reconstrudtions.
2 Thistableiswithaut backl og requirementsof previousyear ssnd without new construction or rehabilitetion.
3Empiricd assumptionsaccor ding toroad surface dasses.
4 Thevalueof 1 km of asphalted road (2 cm doublesurfaced ressing)is$400000.
5 Morethan 2/ 3ofthe network isrurd roads(earthroads).
6 A coording to thelengthman system:2 men for 3km ($1per working day +equipment +sup ervisian).

7 Thetotd A ssat Replacement Vadueof 610million U Shisequivaentt041% of theGrossNationd Produ ¢t of thecountry.
8 Thetotd expenditureneedsof $15million may aso beobtaned by generdly gpplying 25%to theA sset Valueof 8610 million of thetotd network.
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be regarded as developmental. Such
would be the likely consequence of an
over-emphasis on investment in
construction relative to that in
maintenance.

¥ Since the calculation of the outcome of
various investment optionsis
straightforward and only in money terms,
then they could be carried out in a
participatory manner so that local
decision makers could determine for
themselves the financial consequences of
their own proposed actions.

Box 1: Comparing asset values
Casel

NilMaintenance
Year 1 Ass balance

Assetvaueofroad in maintainablecondition 250km @U S$10,000= US$2,500,000
A setvalueof non-maintainableroad 220k m @U S510,000x 0.4=U S$1,000,000
Total assetvaue= U S$3,500,000

Annua maintenancecostfor astabl enetworkis @5%oftheasetvaueof thosin a
maintainablecondition =US$125,000. Ifthisw erespenton maintenancethenthenework
would havethesameasstvaluein Year 3.

Assumethattheaostof rehabilitatingother roadsinanon-maintainablecondition is
USB6000per km, based on experiencein KibaaleDidrict, and thatfor threeyearsthe
nominal maintenancemoneyisspentfor thispurposeingead of maintenance. Then 3x
US$H125,000/ 6000km can berehabilitated =62.5km.

Theexpeted assetbalancewill then beasfolows

Year 3

Reduced assetvalueduetonil maintenanceofroadsin amaintainableconditionin Year 1
250km @U S$ 10,000 x 0.4= U S51,000,000

Asstvalueof non-maintainableroad (220- 62.5km) @U S$10,000x 0.4=U S5630,000
Assstvalueof 625kmof rehabilitated road @6000 = U S$375,000

Total assetvaue= U S$2,005,000

Net aset | ossYear 1-3=U S5 - 1,495,000

Itwould bedifficulttoarguethat such an invesmentbalanceisdevelopmental andyetthis
approximatestowhatmany countriesareadually doing.

Case2

Assumeroadsarepartly gravelled sothey could judifiably beconsdered tohaveahighe
asetvaluedf, say, US$30,000with an annual maintenanceesimated at 4% of thissum.
With nil maintenancew eassumethatheroadswill deteriorateto40%oftheir nominal
asetvalue(.e.toanimpassablecondition)over aSyear period. Usngasimilar logicas
for Caselitcan beshown that:

Net aset | ossYear 1-5=U S$ - 4,000,000

In essence such an approach is likely to
require giving first funding priority tothe
regular routine maintenance of all roadsin a
maintainable condition and only undertaking
further investment in rehabilitation once this
objective has been satisfactorily secured.

The data in Table 1 will be used to
illustrate the principles of the asset value
approach using supplementary data from
Kibaale District, Uganda. This is for
illustrative purposes only, but does impart a
degree of realism to the calculations. The table
is a simplified version of an original based on
Rw anda, w hich incorporated the notion of a
Road Fund so as to determine appropriate fuel
taxation leves, and gives figures for an entire
national road network. However, the principle
can easily be adapted to a typical rural district
(M etschies, 1998). In this respect the most
important figures are those which indicate
asset values and maintenance requirements
for gravel and earth roads in columns (3) and
(6), respectively. Asset replacement values are
estimated at US$ 50,000 and US$ 10,000 per
km, and annual maintenance requirements at
3% and 5% of these figures, respectively.

Kibaale District Road Network

Kibaale District is thought to have a nominal
feeder road network of about 470 km.
Allocation into gravel and earth roads is more
problematic since due to the prevailing lack of
maintenance and climate-induced
deterioration, conditions change substantialy
within 2-3 years. Present informed opinion is
that some 250 km of the network isin a
maintainable condition, with the remaining
220 km having ®@eturned to the bushOdue to
lack of maintenance.

Core Assumptions

In the first scenario (Case 1) roads in a
maintainable condition will be treated as
having an earth surface with an asset value of
US$ 10,000 per km and annual maintenance
at 5% of its asset value. With nil maintenance
w e assume that the roads will deteriorate to
40% of their nominal asset value (i.e. to an
impassable condition) over a 3-year period.
The roads that have ®eturned to the bush®
may be unusable, but they still have a residual
asset value since the right-of-way is usually
preserved, albeit overgrown, along with some
earthw orks, drainage and possibly structures.
These roads are valued at 40% of their asset
value and are assumed to have a zero annual
maintenance cost. We can now examine in
Box 1 the asset balance after three yearsas a
result of different investment strategies.
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Conclusion

These examples are simplistic, but all of the
assumptions are close to real values.
M oreover: (i) they represent what has actually
been happening in many rural areas and
illustrate why the rehabilitate-inad equate
maintenance-deteriorate cycle is so
economically wasteful; and (ii) the assump-
tions can easily be changed until a consensus
is reached that they reflect local experiences
and values.

It is then possible to vary the rehabilitation

maintenance expenditure ratios over a range
of values to reflect various options and for the
decision-makers themselves to determine

w hat happens to the net asset value of the
netw ork as a result. Since the calculations are
no more than simple arithmetic non-technical
people can readily understand them. It seems
likely that most will also agree that
investment policy is not really serving a
development purposeif as a result the asset
value is actually decreasing.
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Abstract

Walking as a mode of transport has declined
in importance due, in part, to motorisation.
Thereis a recognition among transport
professionals in the UK that this needs to be
redressed. The key in developing such
strategies is their adoption and
implementation at a local level. An outline
model walking strategy is provided and there
is a case study of the Lothian Region®

strategy.
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Introduction

All over theindustrialised world, the
onslaught of motorisation has been paralleled
by a declinein walking. As trips lengthen and
urban areas sprawl, so the perception has
grown that walking and cycling are inferior
modes of transport in relation to the car.
Walking is no longer being socially
constructed as GransportOand indeed hasin
many instances come to be ®@econstructed Oas
a healthy-living Qeisure activityQwith
utilitarian waking seen as the province of
those who have no car-based alternative
(Lumsdon & Mitchell, 1999).

How ever, some years after therevival in
interest in cycling, thereis now growing
recognition of the role that waking can play
in the liveable, sustainable city. Somew hat
improbably - given its post-war record in
transport policy - Britain is now actively
taking alead in developing pro-w aking
policies (Department of Transport, 199a), and
so its progress may be of interest to other
countries with similar problems.

Since 1975 the average distance walked by
Britons has fallen by 20% and the declineis
accelerating, especially amongst children
(Department of Transport, 1996b).
Lengthening trips, shortage of time and

increasing car availability are key factors
(Royles, 1995). So are fears about the physical
and social environment. Now even some of
the shortest journeys - of less than one mile -
are being made by car instead of on foot,
typified by the rapid growth in parental
chauffeuring of children to nearby schools.
How ever, there is still much walking being
done - one third of all journeys are on foot
(DETR, 1998) and the potential for arevival in
walking isvery great, with athird of all
journeys being under one mile. This paper
proposes that the development of walking
strategies at the local level is a key element in
converting this potential into reality.

During the latter half of this century
walking has been neglected in policy and
planning in the UK and instead the main goal
has been to attempt to accommodate the
increasing number of motor vehicles
(Goodman et a., 1998). How ever, by the early
1990s, financial and environmental
considerations began to force a shift in
transport policy, and local authorities have
since increasingly been encouraged by central
government and others to re-orient their
transport plans away from catering for cars
and towards public transport, cycling and
walking (Pedestrians Policy Group, 1996;
CAST, 1997).

In 1998 a Ped estrians Association review of
local authority policies and provision for
walking found that the overw helming
majority of authorities were committed to
promoting walking, but that only a minority
had found it possible to turn this commitment
into practice (Oxford Brookes University,
1998). Thisis not surprising in view of their
lack of experience of incorporating walking
into planning framew orks, their ignorance of
appropriate techniques and the absence of
staff with relevant training. The National
Walking Strategy is now pointing away
tow ards best practice and the National
Walking Forum seeks to review approaches to
the development of walking. However, while
there have been several publications
concerning the needs of pedestrians, their

[17]
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Consumer Council, 1987; 1995; Gunnarsson,
1995; General Consumer Council for Northern

Ireland, 1997) there is a dearth of guidance on
strategic thinking, without which facilities
may be isolated and ineffective. This paper
sets out a model approach to the development
of a walking strategy at alocal level. It is
illustrative of the type of approach which
might be adopted by a local authority and as
such provides guidance rather than a
definitive statement. The aim isto assist those
responsible for developing walking strategies
with aframework within which to draft a
strategic document for their particular town,
city, or urban area.

Essential ingredients

At a forma level the planning process is
determined by statute and evidenced in core
documents such as Structure Plans and Loca
Plans as well asin the new Local Transport
Plans. There are also opportunities for local
authorities to prepare detailed policy
documents on specific subject areas such as
leisure and sports, tow n centre management,
and cycling. It is often through this type of
project work that core strategy is built and

¥

Box 1: Ingredients vital for developing a viable walking
strategy

a clear understanding of the needs of walkers not simply a re-
statement of problems, but also a review of desires which motivate
people to walk;

a recognition that there is not one homogeneous market for walking B
like other forms of transport, it forms a fragmented market ranging
from those who view walking as an important part of their lives to
those who rarely walk by choice;

an appreciation that trip-making is complicated, and that walking
forms part of a wider pattern of household travel requirements;
continuous consultation with walkersand other local community
interests;

integration with other strategic framew orks;

a recognition by partners such as council members, senior managers,
developers and a wide range of institutions w hich shape the fabric of
a locality that awalking strategy is part of the overall solution to
sustainable transport;

an understanding of walking® role as a catalyst for regeneration B
studies have shown that a good walking environment is a good
economic environment (Roberts, 1990);

a multi-faceted approach, using not only motivational or promotional
interventions but also engineering improvements and traffic
reduction measures;

preparation of the strategy as a formal document w hich includes
aims objectives and targets, action programmes, consultation and

monitoring mechanisms.

[18]

eventually incorporated into town, regional or
national strategic guidelines. The
co-ordination of these formal inputs into the
planning process encompasses the advocacy
role of highway engineers, town and transport
planners, and senior managers in advising the
key partnersin the process, such as council
members, political parties, developers and a
wide range of institutions involved in shaping
the urban environment. Thus, in terms of
developing a strategy for walking, many
ingredients are considered to be essential (see
Box 1).

Strategic framework

The remainder of this paper sets out a
strategic framew ork, consisting of strategic
direction, aims, objectives and targets; core
principles; the market; policy integration;
consultation; and action programmes.

Strategic direction, aims, objectives and
targets
Thefirst task is to issue a clear policy
statement expressing the desirability of, and
commitment to, promoting walking. This
should be prominently stated in all transport
and planning documents such as Local
Transport Plans, Structure Plans,
Development Plans, etc. It could use the
words suggested by Newby & Sloman (1996):
(rhis Local Authority recognises the
benefits of walking asa means of trans-
port. We will prioritise the needs of
pedestrians in transport and land use
proposals and improve facilities for
pedestrians in order to promote more and
safer walking.O
The aim or goa of the strategy then needs
to be simply and succinctly set out,
exemplified by Derbyshire County Council
(1998):
OE to increase the proportion of journeys
on foot, thereby reducing reliance on the
private car.0
Incorporating a set of objectives allows
greater precision, perhaps by using quantified
targets set against realistic timescaes. A good
example is that of the London Planning
Advisory Committee (1997):
(he main target is to increase waking®
share of all journeys in London from 34%
to 39% over the next ten yearsO
If data on walking are lacking, an interim
target could be set, such as
(o discover what percentage of trips are
on foot so that a quantified target can be
set in two years time0
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thosein Box 2.

Table 1: York: Transport Priorities

Pededtrians

Peoplewithdisabilities

Cydigs

Publictrangportpassengers

Commerdal/ busnessvehidesrequiringaaess
Car-borneshoppers

Coadbornevistors

Car-bornelong-stay commutersand vistors

O~NOOTh WN P

The market

One of the most difficult aspects of preparing
the strategy is that thereis little firm local
data on w hich to measure demand for
walking. There will be a need for pedestrian
counts in determining major radial routes, say
betw een local communities and shop ping
zones, to main railway or bus stations, etc. It
would also be valuable to determine w hat
motivates walkers and how walking can be
segmented by journey purpose. In this and
many other ways the collection and analyss
of data is vital tothe building of a walking

strategy.

Policy integration

At alocal level the walking strategy needs to
be integrated into current land use and
transport plans, but also into a wide range of
other initiatives and plans which also should
feature walking. These include Local Agenda
21, City Health Plans, Safe Routes to Schools,

¥ a hierarchy: setting dow n the relationship of walking to other modes

Box 2: Walking strategy core principles

of transport. The City of York, for example, has determined that
pedestrians are given priority over other modes of transport (see
Table 1);

high priority zones: prioritising key destinations or zones, or
alternatively adopting a blanket approach to developing a netw ork;
netw ork guidelines: determining the level of provision of major
radia routes and local networks;

design standards: agreeing standards particularly in relation to social
and physical safety, level of attractiveness, signage, and removal of
barriers, especially for less able-bodied people;

functionality: balancing recreation and utility, as some routes, such
as greenw ays will have great potential for recreation, w hile others
will be primarily to facilitate everyday trips to school, work or the
shops;

communication: ensuring that walking is positioned as a vibrant,
social part of life;

signage: agreeing the degree and nature of signing afforded to
different routes.

Consultation

The level of consultation required both in
terms of preparing afirst draft of a strategy
and then a more complete planning document
will be extensive as walking affects all local
communities. It is a most difficult aspect
because people are used to the idea of walking
being discussed only in the context of
recreation in the countryside and not in
towns.

The first stage might involve building on
the know ledge and changing attitudes within
the authority at member, senior management
and departmental level (Witherby, 1996). This
als forms part of the preparatory stage of
advising and updating the authority regarding
the importance of walking and key issues
w hich might shape a strategy. Good starting
points would beto review pedestrianisation
or traffic calming - because everyoneis
conversant with these - or to promote walking
to work and within work by loca authority
employees as part of an in-house Green
Commuter Plan.

The second stage of consultation would
necessitate involving institutional partners,
which would include all those organisations
w hich might have an interest, a possible
commitment and resources to provide for
walking. They would include educational
institutions, employers, retailers, visitor
attractions and main recreational sites,
emergency services, health authorities, and
pressure groups, for example.

Thirdly, it is important to maintain contact
with pedestrians, transport users, and local
community groups. Wide consultation at an
early stage on walking might not yield the
type of information and commitment
necessary to help design a strategic framew ork
(Engwicht, 1992). How ever, many people will
be interested in very local issues which affect
them and their families and friends such as
the lack of a school crossing, perceived crime
associated with a particular route to the
shops, etc. It may be possible to formalise this
by getting people to audit the Gvalkability Oof
their local community, using a standard
checklist of criteria.

Action programmes

The strength of the strategy lies not only in
the direction and policy guidelines, but in the
determination of priorities outlined in action
programmes. These more specific targets and
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actions will enable the authority to evaluate
the effectiveness of each measure and to
modify the strategy in light of experience.
Here we outline six proposed Action
Programmes, which could overlap, or be
introduced concurrently or in succession.

Audit of current network(s)
This would include an evaluation of:
¥ highway pavements and crossings;
¥ current walking areas- squares,
pedestrian streets, etc.;
¥ major obstacles - underpasses, footbridges,
urban motorways;
¥ environmental conditions - traffic speeds,
level of dominance by the car, air
pollution, noise;
¥ open spaces and off-road netw ork.
Criteriafor assessment would include:
¥ functionality (directness, for example);
appeal or level of attractiveness;
social and physical safety;
accessibility;
connectedness to other transport modes;
design: fitness for purpose;
¥ extent of shared use.
The overall network might be evaluated using
the so-called GCsO
¥ Connected;
¥ Convenient;
¥ Comfortable;
¥ Convivial; and
¥ Conspicuous
(London Planning Advisory Committee,
1997).

K K K K K

Programme of engineering works
This would be the most extensive section of
the strategy, based on the design criteria
determined during the audit. It would
include:
¥ the provision of a clearly definable
netw ork of radial walking routes to key
destinations from local communities, as
Ramsay (1997) has recommended;
¥ the introduction of lower speed limits on
residential roads to make them more
conducive to walking;
¥ the development of priority zones (such as
local shopping areas, retail and leisure
Zones, routes to major plants or office
complexes, and educational institutions),
w hich builds on what people know and
offers a chance to improve past successes;
¥ reduction of road space and parking for
vehicles to permit widening of pavements
and provision of crossings at pinch points
of road space for vehicles;
¥ areview of known difficult highway
crossing points which require urgent

improvement;

¥ areview of the maintenance programme
so that street lighting and pavement
gritting are afforded a much higher
priority, even if this requires a re-
examination of duties, routines, and in
due course formulae and regulations (for
example, those affecting the smooth, free
flow of vehicles).

Integration with ather plans

Integration of walking into other planning and

engineering documents is also important. This

can be facilitated as part of the audit process

but requires revision and updating asthe

strategy begins to take shape. Therearetwo

other important aspects:

¥ The strategy guidelines need to be very
clear in terms of new development. For
example, a council might wish to refuse
planning permission on the grounds that a
new development does not satisfy the
requirements of car reduction or walking.
This will remain a key issuein the short
term as retailers and leisure providers are
still pushing hard for out of town sites.
¥ The strategy needs to reinforce the

retention of small scale mixed use areas in
local plans, as these often generate many
non-motorised short trips betw een home,
work, school and local shops. In these
areas trips are simplified as people can
accompany children to school on the way
to work, all within a half-mile of home.

Communication

Resear ch has shown that the most cost
effective way to promote changes in people@
travel behaviour is by focusing marketing
campaigns on groups of people who will
actually consider changing their travel
behaviour and then targeting promotional
campaigns at them (James, 1998; M ailbach,
1993). Changeis best achieved by attention to
detail and listening to feedback on matters

w hich concern the locality rather than the
global picture. Key issues will be school
education programmes to encourage children
to continue walking, perhaps delivered as part
of safe routes to school initiatives.

This process of raising the profile of
walking is important especially at the early
stages of strategy implementation. It is also
valuable to concentrate on a wider
communication campaign which includes:

¥ printing and distribution of clear maps
showing the initial walking network with
proposed extensions;

¥ presentations and discussions internally
with senior management, and council
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members. This is very time-consuming
but it istheonly way in which a
commitment to the strategy can be
achieved by an authority in a
comprehensive manner. The emphasis
should be on the tangible benefits of car
reduction in terms of the local economy,
health of citizens and environmental gain.
There might also be a case for training and
updating of some staff;

¥ a similar range of presentations with
partners throughout the community,
possibly achieved through the
establishment of a Walking Forum w hich
brings together representatives of major
generators of trips, and other important
influencing bodies.

Funding

Though funding will come primarily through
the new Local Transport Plan mechanism,
given the multi-faceted nature of the strategy
it is essential that funding be achieved
through a wide range of initiatives. These
could include partnership schemes such as
the Private Finance Initiative; private sector
funding; deveopers; English Partnership;
European Funding; Health Authorities and
Trusts; Landfill Tax; Lottery Sports Funds;
Training and Enterprise Councils; Single
Regeneration Budget proposals; and Voluntary
Groups such as the Civic Trust and the use of
the Environmental Action Fund.

Monitoring and Review
The priority is to establish, asa matter of
course, adequate data collection on walking
along specific routes. This will permit:
¥ establishment of an annual progress report
w hich takes into account progression
against targets;
¥ determination of more accurate measures
of success, which might involve accident
rate criteria, increase in trips, number of
complaints, etc.;
¥ initiating demonstration projects which
can be used to illustrate best practice and
to bolster the case for more resour ces.

A case study of the Lothian Region,
Scotland

Edinburgh has one of the most radical
transport policies in the UK and not surpris-
ingly it has incorporated a comprehensive
walking strategy (Lothian Regional Council,
1996). The target is to increase the proportion
of journeys to work that are on foot from 16%
to 18% by 2010. This may seem unambitious,
but it will be necessary to stem the existing

decline before growth can be achieved. The
target is aimed at work journeys as data exist
for these, but it is evident that improving the
environment for work journeys will also
stimulate trips to shops, school, social
activities and tourist destinations.

The strategy is to encourage walking by:

¥ giving priority to pedestrians and pushing
forward with town and city centre traffic
and environmental improvements;

¥ implementing traffic calming measures;

¥ ensuring that new development
incorporates good access and design for
pedestrians;

¥ making it safer for children to walk to
school; and

¥ promoting combined journeys by
enhancing the link betw een walking and
public transport.

The strategy is taken forward through 14
policies, the main aims of which involve:

¥ re-assessing all traffic lights at major
junctions to make it easier for pedestrians
to cross;

¥ completing a pedestrian audit of all traffic
management, road improvement and
major maintenance projects. The audit
will make sure that the safety and
convenience of pedestrians is increased;

¥ reviewing the amount of space available
to pedestrians;

¥ prioritising the provision of safe,
convenient and clearly signed pedestrian
routes to and from major public transport
interchanges;

¥ developing a pedestrian crossing database;

¥ identifying the major walking routes to
town and city areas, shopping areas,
tourist attractions, sports venues, €tc.;

¥ establishing pedestrian priority zonesin
major shopping areas;

¥ making walking more pleasant and
convenient by slowing down vehicles
using traffic calming measures; and

¥ creating an attractive and high quality
streetscape.

Particular initiatives are then developed to
implement these goals. For example, in
Edinburgh city centre a pedestrian route
network isto be developed, featuring a
hierarchical structure of routes. ®rincipal
routesOhave the highest pedestrian flows the
Gtrategic routesOare used by pedestrians to get
to and from the commercia centre; and the
Gnajor local distributorsCracilitate pedestrian
access to and through local residentia or
shopping areas. Related to this is Phase One of
the Royal Mile worksin Edinburgh city
centre, which between 1994 and 1996:

¥ reduced the width of the carriageway and
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restricted parking;

¥ widened pavements and improved the
surface;

¥ created @pecial areasCfor pedestrians; and

¥ created a comfortable and appropriate
environment using high quality Scottish
materials.

Traffic volumes fell by 27% and pedestrian
volumes rose by roughly the same proportion.
Perceived levels of safety and attractiveness
rose among residents, visitors and businesses
alike (Lothian and Edinburgh Enterprise
Limited, 199).

A third exampleis the @xploration Edin-
burghGinitiative, which looks to develop and
promote further the existing guided and self-
guided tours by sustainable modes in
Edinburgh. There are more than 25 walking
tours in existence, many - though not all -
focused on central Edinburgh and aimed at
tourists. Elsew here there are vak to the
shopsQinitiatives, for examplein the Gorgie/
Dalry district where physical improvements to
make waking more attractive and various
business development activities interlock to
form astrategy to arrest the long term decline
of the district centre.

What is notable about Lothian® walking
strategy is its realisn and hard-headedness. It
stresses that a modal shifttowards walking is
essential for air quality targets to be met.
Again, it goes out of itsway to stress the
benefits to business and employment
maintenance of high quality pedestrian
facilities. One would not expect quick results
from astrategy which has long-term goals and
is set in the context of historical decline in
walking. Nevertheless, the way in which the

walking strategy is embedded in wider
policies and implicated in the achievement of
their goals gives it every possible chance of
su ccess.

Conclusions

Many local authorities throughout the world
have adopted strategies for cycling, but it is
only more recently that waking has come to
be regarded as a mode of transport which is
highly relevant to sustainable urban living.
Where there has been planning for walking it
has tended to be presented in a tactical
manner, for example in relation to
pedestrianisation of central zones, rather than
as astrategy which integrates walking with
other everyday activities, land use planning
and inter-modality.

This paper has outlined a model loca
walking strategy. It isbased on the UK, but as
a model approach it has internationa validity,
though of course local variations will be
appropriate. Planning for walking provides a
similar challenge to planning for cycling - not
simply to increase the number of non-
motorised trips, but to reverse existing
structures, guidelines and attitudes in order to
encourage reduction of car use. This will not
be achieved by localised improvements and
expediency alongside ®usiness as usual O
planning. It is vital that local walking
strategies are holistic, integrated and strategic
if they are to succeed in showing how walking
can play an important part in improving our
environment, our health and our way of life.
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Abstract

The City Council in Auckland, New Zealand,
has know n since the late 1970s that
apparently margina activities such as cycling
and walking can significantly benefit the
urban environment. Despite this, lack of
foresight has left the city with restricted
capacity to take advantage of these low -tech
options. How ever, the full implementation of
a proposed national transport model may see
the payment of ecological, social and
economic costs of private vehicles by users.
This may provide an impetus for a better
balance betw een transport options for
Auckland.

Keywords

Auckland, cycling, efficiency, externalities,
flexibility

Introduction

New Zealand is reforming its nationa
transportation policy. The process began in
1993 with the Ministry of Transport@ Land
Transport Pricing Study aimed at developing
the appropriate pricing and regulatory
framew ork to ensure users faced the full
economic costs of their transport decisions.
Included in the LTPS cost-benefit analysis
were ecological and socia costs (MoT, 1996).
The New Zealand government has now
released a discussion document on proposed
legislative amend ments. Among the proposed
amendments is a suggestion that changes in
the way road users are charged would better
reflect the environmental impact of road use.
For example, congestion pricing to create
incentives for using alternative transport
modes or travelling at different times of the
day and thereby increasing engine efficiency.

It is up to local government to work out
how to realise sustainable transport goals
within any new enabling legislation. Thisin
turn relies on local body political

commitment. This applies particularly in
Auckland City, recognised as one of the
country@ most congested, |east efficient and
environmentally one of the most damaging
transport centres. The whole of the Auckland
Region (including M anukau, North Shore and
Waitakere Cities) suffers to a greater or lesser
extent from these problems. Auckland City
serves as a particular case in point.

Changes in national legislation, with
consequent pressure for local change, will
raise hope amongst the cycling lobby in
Auckland. Cycling has been marginaised to
the point where as a percentage of commuter
trave it is internationally low (ACC, 1998).
This is despite City authorities recognising for
at least 20 years the personal, community,
economic and ecological benefits of cycling
(ABPC, 1980).

This paper uses the cycling experience in
Auckland to illustrate how failure to provide
transport flexibility has hard-wired the city in
favour of the private car. This makes it
extremely difficult to retrofit and cater for
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