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A bstracts and keyw ords

Car-Free Ci t ies -  M y t h or  Possi b i l i t y ? Explor ing
t he boundar ies of  sust ainable urban t ranspor t

Cat her ine M cKenzie
Keywords: Car-f ree ci ties, global isation, sustainable
development, urban theory
The paper  uses case-study mater ial from a number  of Nor th
European and UK ci ties to explore the types of ini tiatives
that are being considered under  the Ôcar-free ci tyÕ
movement. These are analysed using models of radical  and
conservative sustainable development. The paper  suggests
that even in municipal i ties actively claiming to be pursuing
a ÔgreenÕ agenda, only a very conservative interpretation of
sustainable development is being implemented. This can, in
par t, be explained by explor ing the changing role and
function of the local state in late-modern society and, in
par ticular, i ts heightened role in pursuing local  economic
development w i thin a global  marketplace. This, i t is argued,
places substantial l imitations on the nature and extent of
sustainable urban transpor t pol icies that are being, and can
be, implemented, w i th impor tant social  and env i ronmental
consequences.

U rban cy cl ing options in  the free mark et

Stephen Knight
Keyw ords: Auckland, cycl ing, eff iciency, external i ties,
flexibi l i ty
The Ci ty Counci l  in Auckland, N ew  Zealand, has know n
since the late 1970s that apparently marginal  activi ties such
as cycl ing and w alking can signi ficantly benefi t the urban
envi ronment. Despi te this, lack of foresight has left the ci ty
w i th restricted capaci ty to take advantage of these low -tech
options. How ever, the ful l  implementation of a proposed
national  transpor t model  may see the payment of ecological,
social  and economic costs of pr ivate vehicles by users. This
may provide an impetus for  a better  balance betw een
transpor t options for  Auckland.

Sust ain ing A f r icaÕs rur al  road net w ork s: The
asset  m anagem ent approach

John Howe
Keywords: Af r ica, investment, K ibaale Distr ict, mainte-
nance, rural  roads, revenue
M any rural roads in Afr ica are Ôreturning to the bushÕ
because of inadequate maintenance. This is not helped by
development loans w hich encourage construction of new
roads and rehabil i tation of existing infrastructure rather
than better  value ongoing maintenance. M uch of the
problem l ies 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 f or  p lanning local  net w ork s:
D ev elop ing a w alk ing st rat egy

Les Lumsdon & Rodney Tol ley
Keywords: Best practice, Edinburgh and Loth ian, inte-
grated transpor t, pedestrians, pol icy f ormulation,
sustainabi l i ty, walking
Walking as a mode of transpor t has decl ined in impor tance
due, in par t, to motor isation. There is a recogni tion among
transpor t professionals in the UK that this needs to be
redressed. The key in developing such strategies is thei r
adoption and implementation at a local level . An outl ine
model  w alking strategy is provided and there is a case study
of the Lothian RegionÕs strategy.

Prospect s f or  sust ainable t ranspor t at ion in  t he
Paci f ic N or t hw est : A  compar ison of  Vancouver ,
Seat t le, and Por t land

Preston L. Schi l ler  & Jeff Kenwor thy
Keywords: Cycl ing, highways, land use, Por tland, publ ic
transi t, Seattle, sustainabi l i ty, transpor t, Vancouver,
walking
A var iety of transpor tation and land use per formance
indicators and trends are examined for  the major  ci ties of
the Paci fic Nor thw est region of N or th Amer ica. To the
casual observer  these ci ties may appear  more simi lar  than
di fferent. H ow ever, the data examined reveal  substantial
d i fferences betw een Vancouver  and i ts neighbours to the
south, Seattle and Por tland, especial ly in regards to
population densi ty, motor isation, transit use and the rate of
growth in car  use.

The TGV Ef f ect : A  Pot ential  oppor t un i t y f or
reconci l ing sust ainabi l i t y  w i t h  av iat ion

Judi th Patterson & Anthony Per l
Keyw ords: Aviation, energy consumption, France,
sustainabi l i ty, TGV
The aviation industry is presently in a stage of rapid
grow th. Soon, how ever, increasing urban ai r  pol lution,
r ising greenhouse gas concentrations, regulatory pol icies,
and fini te oi l  reserves w il l  create constraints on the
expansion of the industry. High speed rai l journeys of under
three hours may become an alternative for  aviation. A
sw itch to high speed rai l for  shor t haul  journeys could also
free room for  expansion of long haul  markets for aviation
thus obviating the need for  ai rpor t infrastructure expansion.
To explore th is hypothesis, the impact of high speed rai l  on
French civi l  aviation is examined. M odal  substi tution and
intermodal  compl imentar i ty may be par t of the solution for
making aviation economical ly and envi ronmental ly
sustainable.
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Ed i tor i al

This journal  is produced in Lancaster, a ci ty
in the nor th of England w i th a population of
50,000. For  the past three months a cur ious
drama has been unfolding in the Victor ian
tow n hal l of this smal l  and attractive ci ty. The
drama goes under  the name of the Lancaster
Local  Plan publ ic inqui ry and represents an
oppor tuni ty for  ci tizens and ci tizen groups to
contr ibute to a 10 year  plan for  the ci ty in
front of an independent (government
appointed) inspector. For  several w eeks now
i t has been w orking i ts w ay through highw ay
and transpor t issues. On the ci tizen side there
is a high level  involvement from ÔgreenÕ
organisations, transpor t campaigners and
residents groups Ð al l  of w hom are arguing
that a proposed new  road is unnecessary and
w onÕt solve traffic problems. Some residents
have a preference for  another  road w hich is
not on offer  but the major ity do not w ant any
road. L ined up against these ci tizen groups are
the local  author i ties w ho w ant the 10 ki lome-
tre (£90 mi l lion) road. They are suppor ted by
highly paid legal staff and barristers paid out
of the taxes of those on the other  side and
w hose job i t is to demol ish any argument that
does not fi t the case of the local  author ities.
The tragicomic spectacle of 6 or  7 w el l  paid
publ ic officials and legal representatives
attacking ind ividual objectors and
representatives of ci tizen groups highl ights
the fundamental  malaise of our  anti -
democratic and adversar ial  publ ic inqui ry
system. The i rony of being attacked by a team
of people w ho you pay for  through your  tax
dol lars is not lost on the those w ho attend the
inqui ry.

In volume 1 number  4 (1995) of this journal
w e carried an ar ticle by Anne Batchelor  w ho
had given evidence as a local  resident against
the construction of the Bi rmingham Nor thern
Rel ief Road. She w rote fluently and
passionately about the impact of this road on
her  l i fe. Technical  evidence presented at the
inqui ry show ed that the road w ould not
rel ieve traffic on ad jacent motorw ays (the
main reason for  i ts construction) and senior
members of the Labour  par ty, then in

opposi tion, made the p i lgrimage to
Bi rmingham, pledged thei r  suppor t for  the
local residents and promised to scrap the road
i f and w hen they came to pow er. The sad
new s for  Anne Batchelor  and her  neighbours
is that the road is now  to be bui l t. A l l  the
evidence against the road w as rejected by the
inspector  and the new  Labour  government
elected in M ay 1997 reneged on i ts promises
and approved the road.

There is something d istinctly rotten and
pervasively destructive about the processes
and real isation of new  highw ays. At all  stages
human r ights are abused, the envi ronment
suffers and d istinctive place identi ty is
sacri ficed on the al tar  of higher  levels of
mobi l ity. M aybe this is w hat Ian M cHarg
discovered many years ago leading to an
unusual ly pointed lecture to US highw ay
engineers in 1966:

  ÔI w elcome the oppor tuni ty to descr ibe the
ecological planning method for  highw ay
route selection É  but, fi rst, I have to
reveal  my loathing for you and your  kind.
If you al l had a fatal paroxysm, I would
find i t d i fficul t to mobi lize a single tear.
You have been engaged in an onslaught
against the Amer ican envi ronment, you
have d ismembered, d issected and
destroyed signi ficant areas of Amer ican
ci ties. Your  depredations must end. There
is no reason that the Amer ican publ ic
should pay so dear ly to have thei r
envi ronments attacked by such
insensi tive bu l l ies.Õ

[Source: Ian L. M cH arg (1996) A quest for  l ife:
an autobiography Wi ley, Chichester, ISBN
0471 08628 2]

Ian M cHarg w ould have had no di fficul ty
general ising from his engineers to the
counci l lors, barr isters, planners and engineers
w ho have devoted so much time, energy and
cash to the destruction of envi ronment,
landscape, place and par ticipative democracy
in Lancaster.

John Whi t elegg, Edi t or
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attention, and has been the focus for  much
pol i tical  debate and ci tizen action in the form
of new  social movements. As an issue, urban
transpor t is therefore at the cutting edge of the
tension that often exists betw een envi ronment
and the dr ive for  economic grow th.

In 1994, as part of i ts response to such
concerns, the European Union co-sponsored a
conference in Amsterdam enti tled ÔCar-Free
Ci ties?Õ This then led to the signing of the Car-
Free Ci ties Char ter  endorsed by over  thi r ty
European Ci ties, and the setting up of a Car-
Free Ci ties Club to promote good practice and
information exchange. M embers signing the
Char ter  w ere committed to the pr inciples of
reduced car  dependence and to implementing
more sustainable urban transpor t pol icies
(Car-Free Ci ties Club, 1994). Four  years on
from the conference, have such ci ties
succeeded in implementing the ideals of the
char ter, and i f not, how  might we begin to
explain this gul f betw een rhetor ic and action?

A naly sis o f  U rban Transpor t  Pol icies

In order  to address this question a study w as
conducted using 13 European and UK ci ties
(M cKenzie, 1998). A l l  of the chosen ci ties
w ere ei ther  members of the Car-Free Ci ties
Club or  had signed the • lborg Char ter  on
Sustainable Ci ties and Tow ns (a simi lar
declaration of commitment to the pr inciples
of sustainable urban development) (ESCTC,
1994). (The ci ties stud ied w ere: Aachen,
Amsterdam, Bremen, Copenhagen, Del ft,
Enschede, Groningen, Freiburg, Kšln, Leeds,
Lubeck, M unster  and Rotterdam). Time w as
spent in each ci ty col lecting data on thei r
transpor t pol icies and practice and
interview ing key pol icy-makers. The ci ty of
Leeds in the UK (then Chai r  of the Car-Free
Ci ties Club) w as then chosen for  an extensive
case-study in order  to examine pol icy-making
in detai l .

Analysis of the resul ts w as conducted using
tw o models of sustainable development:
Radical  and Conservative (Jacobs, 1995). This
provided a necessary framework for

Car-Free Ci t ies - M yth or  Possibi l i ty? Explor i ng the
boundar ies of  sustainabl e urban t ranspor t

Catherine M cK enzie
Lancaster University

Address for correspondence:
13 Denver Road
LONDON
N16 5JL
fax: 0171 502 1848
e-mail:
CathyMcKenzie@compuserve.com

A bst r act

The paper  uses case-study mater ial from a
number  of Nor th European and UK ci ties to
explore the types of ini tiatives that are being
considered under  the Ôcar-free ci tyÕ movement.
These are analysed using models of radical
and conservative sustainable development.
The paper  suggests that even in municipal ities
actively claiming to be pursuing a ÔgreenÕ
agenda, only a very conservative interpreta-
tion of sustainable development is being
implemented. This can, in par t, be explained
by explor ing the changing role and function of
the local  state in late-modern society and, in
par ticular, i ts heightened role in pursuing
local economic development w i thin a global
marketplace. This, i t is argued, places
substantial l imitations on the nature and
extent of sustainable urban transpor t pol icies
that are being, and can be, implemented, w i th
impor tant social and env i ronmental
consequences.

K ey w ord s

Car-free ci ties, global isation, sustainable
development, urban theory

I nt r oduct i on

Over  recent years sustainable development
has become a dominant d iscourse in w hich
envi ronmental  issues have been framed and
ar ticu lated. Sustainable development has
provided a means to explore the tensions
betw een issues of  envi ronmental  protection
and the more dominant model  of economic
development. The urban envi ronment has
become a par ticular focus of the sustainable
development debate, being a si te of
concentrated human activi ty through the
production, consumption and d isposal of both
human and natural  resources, and w ithin this
the issue of urban transpor t has become a
central  concern. Through i ts abi l i ty to impact
signi ficantly on urban qual i ty of l i fe, in terms
of heal th, pol lution, accidents and access to
oppor tuni ty, i t has received regular media

McKenzie: Car-Free Cities - Myth

or Possibility? Exploring the

boundaries of sustainable urban

transport

World Transport Policy & Practice

5/ 1 [1999] 4 - 10
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understanding the spectrum of interpretations
that character ise the sustainable development
debate. The chosen models explained
sustainable development as a contested
concept w hose common core meaning is open
to rad ical and conservative interpretations.
JacobsÕ framew ork uses the idea of Ôfaul tlinesÕ
along w hich the rad ical  and conservative
interpretations or  models d iverge. Radical
sustainable development is env i ronment-led;
is concerned about intragenerational  equi ty; is
committed to par ticipative pol i tical processes;
and integrates envi ronment w i th a broad
range of other  issues such as heal th, economy
and education. Conservative sustainable
development, on the other  hand, is economy-
led; concerned only w i th procedural fai rness;
committed only to consul tative pol i tical
processes and concentrates on narrow er
envi ronmental  protection issues. Using these
basic models Ôideal  typesÕ of transpor t pol icies
using each of the models w ere constructed.
The question w as asked: ÔWhat sorts of
pol icies w ould w e expect to see in a
municipal i ty committed to the ideals of
radical  sustainable development and w hat
w ould w e see in one adopting the more
conservative interpretation?Õ The framew ork
that emerged is given in Table 1.

Using this framew ork to analyse urban
transpor t pol icies among the chosen ci ties
provided some interesting resul ts. Resul ts
from this review  revealed that the pol icies
being implemented fel l  very clear ly w i thin the
category of conservative sustainable
development: the idea of envi ronmental  l imi ts
w as not being appl ied; economic development
objectives w ere remaining unchal lenged; and
envi ronmental  concerns, al though seen as
impor tant, w ere 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,
albei t alongside improvements to publ ic
transpor t and w alking and cycl ing faci li ties
and pedestr ianised inner  areas.

If w e look speci fical ly at the interplay
betw een envi ronmental  objectives and

economic development, a number  of
impor tant themes emerge. Tw o-thi rds of the
ci ties repor ted examples of substantial
concessions being made to envi ronmental
aspects of thei r  transport pol icy in order  to
address the demands of the business
communi ty w hi lst others repor ted going
against thei r  land-use planning pol icy in order
to secure developments. A major i ty of the
ci ties also suppor ted new  transpor t
infrastructure projects on the grounds that
they w ould boost local  and regional  economic
development. A l though some of the ci ties d id
ci te examples w here they w ent against the
w ishes of the local  business communi ty this
seemed to be w here they bel ieved they w ere
acting in the longer-term interests of the w ider
economy rather  than any great desi re to
improve the envi ronment. This w as borne out
w hen the motivation behind pol icy w as
assessed, w i th hal f of the ci ties claiming that
economic regeneration w as the pr imary
motivating factor  behind the development of
car-restr icting pol icies. A need to tackle
congestion problems w as seen as impor tant,
not so much because of i ts env i ronmental
impact but because of i ts impact on the
qual i ty of the inner  ci ty and commercial
interests. Here Freiburg and M unster  w ere
alone in implementing ci ty-w ide strategies
resul ting from a desi re to reduce w ider
env i ronmental  impacts.

This continued dominance of economic
development objectives affects both the scope
and outcomes of  pol icy. For  example, pol icies
that encouraged more w alking, cycl ing and
greater  use of publ ic transpor t proved most
popular  amongst the municipal ities, along
w i th traffic calming measures. But few  w ere
prepared to take existing space away from cars
or  to reduce overall  levels of parking. Di rect
increases in transpor t costs w ere also
unpopular  amongst al l  of the author i ties. And
al though al l of the ci ties had been trying to
use the land-use planning system to restr ict
development to si tes w here appropr iate
transpor t infrastructure w as al ready 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 ci ties had also
succumbed to development pressures and had
gone against relevant guidance in order  to
attract prestigious development. And w i th
regard to freight transpor t, concern w as
l imited to trying to reduce i ts impact only on
the inner  ci ty.

Because most of the ci tiesÕ pr imary
motivation w as to improve economic
oppor tun i ties in the inner  histor ic or
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Box 1: Sustainable development faultlines

Radical Conservative
  ¥ environment-led   ¥ economy-led
  ¥ concerned about intragenerational   ¥ concerned with procedural

equity fairness
  ¥ committed to participative political   ¥ committed only to consultative

processes political processes
  ¥ integrates environment with social   ¥ concentrates on narrower

issues such as health, economy environmental protection issues
and education
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commercial  core, i t w as in these areas that
most of the car-restraint measures w ere being
implemented. Whi lst some ci ties claimed to
be concerned w i th improving envi ronmental
qual i ty for both inhabi tants and users of the
inner  ci ty, others w ere qu i te expl ici t in thei r
desi re to expand shopping or  tour ism
oppor tuni ties. Any idea that measures might
be expanded to other  par ts of the ci ty had
been rejected by a major i ty of the ci ties. The
l imi tations of concent rating traffic-reduction
pol icies only on this inner  core w ere most
keenly fel t w hen looking at the issue of
parking. A l l  of the ci ties w ere tightening thei r
control  over  parking in the inner  ci ty -
increasing enforcement, the number  of
managed spaces, and the cost of parking. But
none w ere actual ly reducing the overal l
number  of spaces avai lable for parking in the
ci ty. Indeed many w ere embarking on
ambi tious construction programmes to
provide new  car  parks along the inner  and
outer  r ings of the ci ty, w i th l i ttle or  no

recogni tion of the env i ronmental  impact of
traffic d isplacement to these outer  areas.
Simi larly, nine ci ties w ere committed to road
construction projects aimed at expanding the
existing urban and regional  netw ork, w hi lst
tw o w ere expanding the capaci ty of regional
ai rpor ts.

It w as also noted that w here transpor t
pol icy is more economical ly-led attention to
other  issues associated w i th the radical  model
of sustainable development appear  to receive
l i ttle attention. Wi th the exception of Freiburg
there w ere no commitments to base transpor t
pol icy more on social rather  than economic
need. N or  w ere there examples of ci ties
developing ind icators to measure the social
impact of transpor t pol icies. Indeed evidence
suggests that a number  of these pol icies were
l ikely to increase inequal i ty, for  example
through traffic d isplacement from the inner
retail  zone; the bu i lding of new  car  parks in
poorer  residential  d istr icts and the high cost
of using new  trams and l ight rail  compared to
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Radical  Car-Free City

1. Status of Environmental  Protection
¥ Environment-led: evidence that environment takes precedence over
  economic development
¥ Wherever possible, environmental limits define transport and other
  areas of pol icy
¥ Adoption of an extensive programme of targets and actions required to
  bring transport sector within environmental limits in line with national
  and international agreements
¥ Global impact of transport would be reflected in the targets chosen,
  i.e. CO

2
, energy use, land-take, as well as local environmental quality

  issues
¥ Targets and policies are likely to be more extensive in their range and
  may include ÔhardÕ policies such as road space reduction, parking
  restrictions and cost increases for motorists

2. Equity
¥ Concerned about current distributional impacts of transport as well as
  future needs both within the city and between different areas of the
  globe
¥ Concerned for the limits of technologyÕs ability to meet those needs
¥ Transport policy explicitly concerned with the redistribution of
  resources between social groups
¥ Concerned that environmental transport policies themselves do not
  impact inequitably on disadvantaged groups

3. Participation
¥ Targets and policies derived, where possible, through community-
   based decision-making processes
¥ Participative decision-making methods ÔoutreachÕ to disadvantaged
  social groups

4. Scope
¥ Transport policies would be integrated with a range of Ôquality of lifeÕ
  objectives such as health promotion, gender issues and anti-poverty
  strategies

Conservative Car-Free City

¥ Economic development-led: environment can be traded off against
  other social and economic objectives
¥ Directional targets take the place of limits, guiding the general
  direction of policy
¥ Some environmental targets may be adopted but likely to be of lower
  status and in competition with other economic and social objectives
¥ Targets more likely to reflect local environmental quality issues and
  economic development objectives
¥ A narrower policy scope, focusing mostly on ÔsoftÕ policies such as
  pedestrianisation of shopping areas, improving public transport and
  facilities for cycling and walking

¥ Concern about equity is principally limited to concern for future
  generations
¥ Optimistic that technological improvements in transport will meet those
  needs
¥ Current distributional impact of transport policy is limited to concern for
  the fairness of policy impacts across all social groups, not just those
  that are socially or economically disadvantaged
¥ Little concern for the distributional impact of environmental transport
  policies on poorer households

¥ Policy decisions legitimated mostly by Ôtop-downÕ consultation
  processes
¥ Little effort is made to reach such groups beyond normal consultative
  methods

¥ Transport policies would exist separately from wider health and social
  objectives

Table 1: A summary of the main di fferences between the radical  and conservative interpretations of the Car-Free City
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buses. There w ere also few  examples of ci ties
adopting a more communi ty-based approach
to transpor t planning or  integrating transpor t
pol icy w i th other  issues such as heal th,
gender  and pover ty.

A l though these pol icies may w ell  boost the
local economy by reducing traffic levels in the
inner  core, reduce local ised air  and noise
pol lution, and improve the overal l urban
exper ience - reason enough perhaps to
continue w i th such pol icies - there is l i ttle
evidence to suggest that they are having any
impact on overal l transpor t use (indeed
pol icies such as park-and-ride may even
encourage fur ther  rel iance on the car). Thus
thei r  impact on the w ider  envi ronmental
issues associated w ith rad ical  sustainable
development must be considered l imited.
Freiburg and M unster  w ere alone in adopting
a pol icy framew ork that is most closely
al igned to the radical  model  and as a
consequence achieving ci ty-w ide reductions
in traffic and contr ibuting to w ider ecological
issues such as CO

2
 and energy reduction.

Barr ier s t o  A dopt ing t he M ore Radical
M odel

The municipal ities themselves gave a number
of reasons for  not progressing traffic-reduction
strategies fur ther. Surpr isingly, only four  of
the ci ties bel ieved that a lack of pol i tical  w i ll
w as hold ing them back. N ine ci ties bel ieved
that opposi tion from business interest groups
w as a pr incipal reason w hy pol icies had not
progressed fur ther. In a number  of cases these
author i ties bel ieved that pol icies w ould be
ei ther  hal ted or  reversed in the fu ture because
of mounting pressure from these groups. A l l
of these author i ties, themselves bel ieved that
fur ther  implementation of car-restraint
measures w ould cause damage to the local
economy. The most common hurd le ci ted,
how ever, w as a lack of a sui table structure for
regional transpor t and planning. M ost of these
ci ties w ere facing pressures for  out-of-tow n
developments w hich they fel t unable to stop
due to development pressures coupled w i th
an inadequate national  planning structure.
But they also ci ted inter-ci ty competi tion as a
threat. This w as par ticularly per tinent around
the issue of parking, w here any attempts to
reduce parking capaci ty or  increase pr ices w as
being met by regional  competi tor  ci ties
adver tising an abundance of parking spaces at
low er cost to motor ists. Seven of the ci ties fel t
that thei r  pol icies w ere being undermined by
national or  European Union transpor t pol icies
w hich they bel ieved w ere fur ther  encouraging
traffic growth. This ranged from the construc-

tion of new  road infrastructure and a fai lure to
raise the cost of motor ing at the national  level ,
through to a lack of financial  suppor t for
urban ini tiatives. N ational  economic pol icies
w ere also posing a threat to pol icy
development. A l though only four  ci ties w ere
concerned about current levels of finance and
a lack of control  over  transpor t services, eight
ci ties w ere threatened by deregulation of
services, pr ivatisation and proposed cuts in
national  government subsidy.

C oncl u si ons

Understanding Transpor t Pol icy Through
Urban Theory
This contrast betw een the rhetor ic and
practice of sustainable urban transpor t seemed
so stark that i t needed explanation. Why w ere
so many ci ties unw i ll ing or  unable to move
beyond such a conservative interpretation of
sustainable development? H ere, the l i terature
per taining to sustainable development
provided few  answ ers. A l though rooted
w i thin an economic development paradigm,
much of the l i terature per taining to
sustainable ci ties and sustainable transpor t
lacks any reference to the existence of
economic and cu l tural  counter-forces that
might act against a more sustainable agenda. It
w as therefore fel t that urban theory might
provide some answ ers, looking speci fical ly at
the role of transpor t in late-modern society
and post-Fordist ideas about the local  state.

Here, a number  of pressures on urban
society and economy w ere identi fied, w hich
provided both threats and oppor tuni ties to the
sustainable ci ties agenda. M any industr ial ised
ci ties, i t w ould seem, w ere finding i t
necessary to restructure thei r  economy, and
w i th i t thei r urban space, in order  to compete
in a fiercely competi tive global market. M any
w ere losing thei r  tradi tional  manufactur ing
role and changing instead tow ards being
centres for  the consumption of goods and
cul ture. This had meant that the re-creation of
ÔplaceÕ w i thin space has gained impor tance as
a distinguishing marketing feature. The role of
the state i tsel f has also changed, becoming
more the ÔbrokerÕ in creating the r ight
condi tions for  development and sel l ing that
image amongst potential investors and
consumers. It has seen i ts ow n functions
change from provider  of services to enabler of
others to provide and i t has seen the urban
spaces over  w hich i t has control  signi ficantly
d iminish. Ci ties themselves have had to adapt
to fi l l  niches in the global  marketplace leaving
di fferent ci ties w i th d i fferent transpor t needs.
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This adds to a dynamism w hich ensures that
ci ties are under  constant pressure to change -
some tow ards a more sustainable transpor t
system, others tow ards increased car  use. The
economic and cu l tural  components of
moderni ty: capi tal ism and modernism,
continue to act as pow er ful  forces that fuel
this dynamism, w hich is so impor tant to this
creation and re-creation of urban space
(H arvey, 1989).

A post-Ford ist analysis identi fied a number
of w ays in w hich the local  state might be
impeded in i ts abil ity to implement a more
radical  sustainable development agenda for  a
number  of reasons. Fi rst is i ts increasingly
impor tant role as agent for  the local  economy
and the pressures that i t faces in meeting local
business needs and attracting investment.
This dual  role in assisting economic
development w hi lst meeting grow ing publ ic
concern about the envi ronment may be
becoming increasingly complex and
contrad ictory. Second, is i ts l imi ted abil i ty to
raise revenues to fund the longer  term
modernisation of the local economy along
more ecological  l ines. This w ould include the
modernisation of i ts transpor t systems. Thi rd,
is the lack of regional and national  regulation
w hich can lead to local  author i ties being in
competi tion w i th each other  rather  than
w orking tow ards shared objectives. This may
affect effor ts to bring about regional  transpor t
planning and investment and l imit effor ts to
restrain the car. Four th, is the issue of control
over  key publ ic spaces and insti tutions that
may be necessary to ensure that i ts
sustainabil i ty objectives might be met. The
increasing onus on the individual  to make h is
or  her  l i festyle choices in a cl imate of
deregulation, coupled w i th the pr ivatisation
of impor tant areas of urban space may make i t
more d i fficul t to meet such objectives. And
final ly, the social impact of these changes may
mean that investment in transpor t
infrastructure may be l imited to key par ts of
the ci ty, such as the central business d istrict,
at the expense of other  par ts of the ci ty and
poorer  communi ties (Amin, 1994).

Changing Agenda
It may be the case that some env i ronmental
actors may be satisfied w i th the sor ts of
l imited improvements to the local
envi ronment that a conservative interpretation
of sustainable development may br ing. But
given the l imi ted contr ibution of this
interpretation to global  sustainabi l ity many
actors may be keen to fur ther  a more radical
agenda. We must then ask w hat needs to
change in order  to br ing this about?

To do this, envi ronmental  actors need to
ful ly understand the chal lenges that they face.
They need to acknow ledge that such forces
and pressures exist and be aw are of the
posi tive and negative aspects of change and
the oppor tuni ties this may bring for  fur ther ing
thei r  agenda. Understanding w hy
municipal i ties act, or  are unable or  unw i l l ing
to act, in cer tain w ays is a necessary first step
in effecting urban envi ronmental  change.
Secondly, such actors need to develop a better
understanding of the d i fferences betw een the
radical and conservative interpretations. The
faul tl ines (see Box 1) open up the possibi li ty
of there being signi ficant d i fferences betw een
users of the term. This, as w e have seen, has
impor tant impl ications for  the range of
pol icies w hich are then developed and
implemented. A l l  too often the term
Ôsustainable developmentÕ is used w i thout a
clear understanding of the d i fferent meanings
being given to i t by d i fferent users. Because
sustainable development is an emerging
discourse env i ronmental ists should not
expect there to be only one agreed defini tion.
But they should expect and requi re that these
di fferences are made expl ici t. This could then
lead to greater  emphasis being placed on the
faul tl ines as a basis for  discussing and
developing programmes of future action.

Acknow ledgement of the dynamism and
complexi ty of the ci ties and the constant
remaking of urban space, may help
envi ronmental ists to view  ideas such as the
sustainable ci ty or  the car-free ci ty, not so
much as bluepr ints for  large-scale urban
restructur ing but as star ting points for
long-term cul tural  and economic change.
Because of the pace of change, oppor tuni ties
for  fur ther ing the radical sustainable
development agenda are l ikely to be par tial
and need to be taken w henever  they present
themselves. A recogni tion of this may lead to
a change in emphasis away from cer tain types
of envi ronmental  activi ties favoured by many
envi ronmental  actors.

Instead, the fur ther ing of the radical  agenda
may requi re the development and use of a
more expl ici t cr i tique of capi talism than is
presently used by many envi ronmental  actors.
This may cause the movement to shi ft i ts
agenda tow ards a greater  degree of economic
and cul tural analysis and an emphasis instead
on measures w hich assist long-term economic
restructur ing w i thin envi ronmental
parameters. Wi th this may come a refocusing
tow ards changing pol i tical and economic
structures and spaces rather  than over-
emphasising technical  solutions and
quanti tative change.
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Changing the Response of the State
As the envi ronmental  movement may w ish to
shi ft the focus of i ts agenda to assist in the
implementation of a more radical agenda, so
might the local state. It too should begin by
scrutinising i ts pol icies to determine i ts
posi tion in relation to the four  faul tl ines of
sustainable development. A pol icy review  of
this type may help to refocus i ts objectives
and activi ties. As the study revealed,
emphasis on key areas of importance to
sustainable development, such as pr ior itising
the envi ronment, promoting a more equi table
society and creating structures that foster
genuine par ticipation in decision-making, are
often a secondary consideration to the
promotion of economic dev elopment.

Given the external  pressures that
municipal ities find themselves under, a
review  of this type w ould not in i tsel f be
sufficient to al low the counci l  to adopt a
programme of rad ical  sustainable
development. H ow ever, i t may at least begin
to add some transparency as to how  objectives
and pr ior i ties are set, how  thei r  impact is
moni tored and the impl ications they may
have for  meeting other  objectives, such as
envi ronment and equi ty.

M any of the ci ties pr ior i tise economic
development as a means of reducing social
exclusion and inequal ity. Yet there appears to
be l i ttle or  no analysis of whether  thei r
economic dev elopment or  transpor t pol icies
have met these objectives. The research has
show n that under  the conservative model  of
sustainable development, transpor t pol icies
may not necessar ily assist poorer  social
groups, indeed, a number  of examples w ere
identi fied w hich appeared to have the
potential  to make them w orse off. In order  to
benefi t poorer  groups local author i ties need to
develop expl ici t social objectives to gu ide
thei r  transpor t pol icies.

A review  of general counci l  pol icy, based
around establ ishing i ts posi tion w ith regard to
the four  faul tl ines, may at least begin to allow
space to emerge to cr i tique some key pol icies
and objectives w hich often go largely
unchal lenged and may also resul t in the
development of a more needs-based transpor t
pol icy. It might also chal lenge the usefu lness
of some local  government envi ronmental
pol icy ini tiatives such as envi ronmental
audi ting, w hich has had w idespread take-up
amongst author i ties in the UK but w hose
value to improving social  and envi ronmental
condi tions has not been r igorously tested.
Transparency also needs to be added to the
process by w hich municipal i ties legi timise
thei r  economic activi ties using the

envi ronmental  agenda. Whi lst municipal ities
cannot be blamed for  not being able to del iver
a radical  sustainable development agenda
w i thin existing current pol i tical  and economic
structures and cl imate, more openness about
w hat they are doing, and w hy, might at least
lead to a more constructive and open debate.

M any municipal i ties legi timate thei r  role in
foster ing economic development using
transpor t and envi ronmental  pol icy. H ow ever,
this does not always mean that the pol icies
they pursue are in the best long-term interest
of local  capi tal ism. From the research there
appeared to be tw o discernible reasons for
this. Fi rstly, the pol i tical  and economic
cl imate of neo-l iberal ism has acted to hamper
long-term planning for  the economy rather
than assist i t. But more d i rectly per tinent to
the local  state is the second reason, w hich is
the closeness of the relationship betw een the
counci l  and the business communi ty. This
close relationship, w hi lst al low ing them to
respond quickly to immediate business needs,
may restrict thei r abi li ty to take a more
objective, long-term view  about the heal th and
development of the economy.

This relationship needs, to some extent, to
be decoupled. M unicipal i ties need to
reformalise such relationships and develop
clearer  boundaries betw een themselves and
the business communi ty. They need to
develop clear  long-term economic
development objectives, in par tnership w i th
both business and the envi ronmental
communi ty, that ref lect both immediate and
possible long-term envi ronmental  restraints
that business is l ikely to face over  the next
few  decades. And to develop a programme of
suppor t for  such technological  and cul tural
change that might be necessary to br ing
business w i thin those constraints. Given the
key impact of transport on both the economy
and the local and global  envi ronment, i t is
l ikely that changing transpor t systems and use
w ould be a pr ior i ty for  any such programme
of change.

Creating N ew Structures for  Radical
Sustainable Development and Ecological
M odernisation
The local  state cannot be expected to make
such changes alone. At present i t is trying to
implement an envi ronmental  agenda that
needs long-term p lanning and intervention in
society from wi thin a framew ork of an
unstable global ising economy. It badly lacks
the tools that i t needs to br ing about the level
of social change requi red to realise radical
sustainable development, and is trying to
br ing about such change from w i thin a cl imate
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of fierce competi tion betw een i tsel f and other
competing municipal ities. This, coupled w i th
the pow er ful  developmental  forces that i t may
have to counter, means that ind ividual local
states are starting from a posi tion w hich
cannot possibly favour  the successfu l  uptake
and implementation of a rad ical  agenda. This
economic cl imate can undermine and l imi t
many w orthy local government and
communi ty-based sustainable development
and transpor t ini tiatives.

The consequence of this is that
envi ronmental  actors need to look closely at
the appropr iate reregulation of capi tal  and the
creation of new  structures: regional , national ,
and international ; w hich might assist the local
state in the implementation of a radical
sustainable development agenda. Whi lst such
global instabi li ty remains i t is unl ikely that

the model  of the new  urban form based on the
idea of the car-free ci ty w i l l be real ised.
Al though there are signs that the dominance
of urban space by the car  is being chal lenged,
the continued emphasis on the conservative
interpretation of sustainable development
suggests that any resul ting changes w il l  be
par tial . Longer  term changes to the global and
local economy may be necessary before a
more radical change is real ised. Unti l  then,
municipal i ties w i ll  continue to struggle w i th
thei r  dual  role of responding to grow ing
concerns about the envi ronment and acting as
agent for  continued economic grow th, in
w hich shor t-term business needs often prevai l
over  longer-term restructur ing. And unti l  then
envi ronmental  campaigners w i ll  continue to
w in battles but may sti ll  lose the w ar.
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decades; and (i i ) the substantial  donor
assistance i ts road sector  has received - about
US$ 830 mi l l ion, under  the fi rst phase (1990-
95) of the Integrated Road Project - and is due
to receive even more (US$ 650 mi l l ion
committed to date) under  the second phase.
The Integrated Road Project is focused on the
trunk and regional road netw ork of about
25,000 km. There are also d istr ict and feeder
road netw orks compr ising another  26,000 and
22,000 km respectively. These are the Ôrural
roadsÕ that provide local access and are of
most concern to the major ity of the
population. It is w i th them and thei r
equivalent in other  Afr ican countr ies that this
paper  is concerned.

The factors under lying the poor  condi tion
of Afr icaÕs road netw orks would be less
depressing i f it w ere new  but this is not so.
The fundamental  issues w ere identi fied in
1979 (Wor ld Bank, 1981). But despi te almost
tw o decades of effor t, unti l  recently progress
has been patchy. Since i t w as ini tiated in 1989
the Wor ld Bank and UN  Economic
Commission for  Afr icaÕs Road M aintenance
Ini tiative has made progress in defining a
framew ork for reform w hich gives pr imary
emphasis to the commercial management and
financing of road systems (Heggie and Vickers,
1998). Commercial isation is based on four
interdependent bui ld ing blocks of reform:

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

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

¥  Clari fying responsibi l ity 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 countr ies and the
progress made by the best per formers gives
grounds for  guarded optimism. How ever, the
immensi ty of the reforms is such that for  the
next decade main roads are l ikely to be the
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A bst r act

M any rural roads in Afr ica are Ôreturning to
the bushÕ because of inadequate maintenance.
This is not helped by development loans
w hich encourage construction of new  roads
and rehabi li tation of existing infrastructure
rather  than better  value ongoing maintenance.
M uch of the problem l ies in the technical
arguments put to decision makers. Here w e
see the argument put in a way that non-
technical  people can understand.

K ey w ord s

Afr ica, investment, K ibaale Distr ict,
maintenance, rural roads, revenue

Road condi t ions

Afr icaÕs roads w ere in bad shape before the El
Ni–o storms in the spr ing of 1998 added
selectively to the damage. Road condi tion
surveys for  the Wor ld Bank in more than 30
countr ies in East and West Afr ica revealed a
picture of severely deter iorated - and
deter iorating - netw orks from which not even
the main highw ays have been spared (Syl te
1996, 1997). A M ay 1998 journey in Tanzania
betw een i ts major por t and commercial centre,
Dar  es Salaam, and the capi tal Dodoma
show ed that the condi tion of sections of the
highw ay reduced traffic to a crawl  w hile large
potholes w ere laboriously negotiated.
New spaper  repor ts indicated that large areas
of the nor thw est of the country w ere not
reachable by road other  than through Kenya
and Uganda, a detour  of several hundred
ki lometres. Off the main roads condi tions
w ere far w orse w i th the major i ty in poor
condi tion and a signi ficant propor tion
unusable by normal  vehicles. (Technical ly a
road is said to be in a poor condi tion i f is not
in a maintainable state and requi res
rehabi l i tation before maintenance operations
can be re-instated.)

TanzaniaÕs si tuation is par ticularly
reveal ing because of: (i ) the relative stabi li ty
of i ts pol i tical  cl imate over  the past four
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pr incipal  benef iciaries. Rural  road netw orks
w i ll  receive l i ttle benefi t because there are
pol i tical  l imi tations to the rate at w hich road
user  charges and fuel  pr ices may be increased
w i thout r isking civi l  unrest, (w hich can be
extreme). This is especial ly l ikely w hen the
populace has become accustomed to very low
real  costs, a lesson that countr ies as cul tural ly
diverse as Indonesia, Niger ia and Venezuela
have learned to thei r  per i l . Thus, funding the
maintenance, yet alone development, of enti re
road netw orks out of locally generated funds
remains a distant prospect in most countr ies.
The main highw ays w i l l necessar ily come
fi rst.

For  the rural  road netw orks there are
addi tional  d i fficul ties. Fi rst, they are normal ly
managed by local  government administrations
w hose w eak financial , insti tutional  and
human resource base renders the
sustainabi li ty of al l  publ ic investments
immensely d ifficu l t. Second, local
administrations also feel  the fu l l  effect of a
number  of fundamental  character istics that
inhibi t Afr icaÕs development. Geography,
population dynamics and neglect of the
financial real ities necessary to sustain i ts road
netw orks stand out as being crucial  to i ts
predicament.

Geography  and populat ion dy nam ics

The sheer  size of Afr ica has been
systematical ly misrepresented ev er  since
M ercator  drew  his famous map of the w or ld.
Few  people real ise that you can put
Argentina, China, Europe, India, New  Zealand
and the USA inside Afr ica and sti l l have
space left. (The total  area of these countr ies
amounts to 30,245,000 km2 w hereas Afr icaÕs
area is estimated at 30,345,000 km2.) This
huge area contains a comparatively smal l,
impover ished population that is, moreover,
very unevenly d istributed. Thus w hi lst there
are areas w here the population is densely
concentrated - Rw anda, Burundi , and the
major  volcanic mountains of East Afr ica are
examples - i ts densi ty is about 20 persons per
km 2 averaged over  the continent compared to
six times this figure in most of Asia.

The sparseness and pover ty of i ts
population means that i t is inherently d i fficul t
to suppor t the maintenance of al l  types of
infrastructure. There are vast d istances w i th
very few  people to generate the revenues
necessary to sustain maintenance. Wi thout
maintenance ev en bi tumen sur faced roads
w i ll  become unusable in as l i ttle as 10-12
years; wi th gravel  roads i t is normally of the
order  of 6-8 years; and for  earth sur faced roads

as l ittle as 3-5 years, depending on cl imate.
Rural  road netw orks are confronted by a
special  d ifficul ty - many carry very l i ttle
traffic, albei t that these modest vehicle flow s
may be vi tal  to sustain local communi ties.

There seems to have been a reluctance
among al l concerned to confront the
unfor tunate issue of the very low  demands in
many areas. Construction is the easy par t as
there is a never-ending stream of donors
w i ll ing to finance capi tal  investment. But
roads incur  recurrent costs i f thei r  ini tial
effects are to be sustained into the creation of
long-term impacts, and these are high
measured against local ly generated budgets.

Financial  real i t ies

The financial  reali ties of sustaining road
netw orks can best be i l lustrated by some
simple calcu lations, albei t based on real istic
estimated values. Under  Af r ican condi tions
1km of rural  road might have an influence
area of 10 km2 (5 km ei ther  side), or  influence
population of 200, some 30 households. Since
the annual ised cost of maintenance per  km is
of the order  of $500 for  an ear th and $1500 for
a gravel  road the year ly cost per  household
($17 - 50) is signi ficant. This is because
al though the notional  GNP per  capi ta per  year
for  Sub-Saharan Afr ica is some $540, actual
cash income for  many rural  households l iving
at subsistence level  is l ikely to be of the order
of perhaps $100 or  less per  annum. Even i f i t
w ere possible to tax such households
efficiently, something w hich has defeated
generations of administrators and is not even
feasible in the much more control led urban
areas, any real istic taxation rate w ould
evidently sti l l  not yield  sufficient revenue to
pay for  road maintenance.

The constraint imposed by financial
reali ties is not one w hich has been heeded by
i ts pol i ticians and the length of road systems
has expanded substantial ly even dur ing the
so-called Ôlost decadeÕ of the 1980s and the
depressed 1990s. Tanzania again provides a
reasonably typical  example. The aggregate
length of i ts trunk, main and distr ict road
categor ies more than doubled from around
24,000 km in 1972 to some 51,000 km in 1997
(Andreski  and M alisa, 1998). Continental ly
the UN  Economic Commission for  Afr ica
remains committed to the notion of Trans
Afr ican Highw ay netw orks (Figure 1) w ith the
Southern terminus presumably in Cape Tow n,
al though the addi tional route length does not
represent new  construction since South A fr ica
al ready possesses an excel lent highw ay
system and, in this respect, is an exception.
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question: Ôdoes i t have too many roads?Õ This
has already been al leged by the Wor ld Bank,
but only in a qual i tative rather  than quanti fied
w ay: Ôwhi le Afr ica is under-equipped in
relation to i ts potential  i t is overburdened by
the l i ttle infrastructure i t possessesÕ (Riverson,
et al . 1991). The 1994 Wor ld Dev elopment
repor t offered fur ther  quanti fied suppor t to
this notion (Wor ld  Bank, 1994). It show s
(Figure 1.2, page 16) a correlation for  all
developing countr ies of paved roads per
mi l lion population against notional  GNP per
capi ta in Purchasing Pow er  Par i ty dol lars. It is
notable that the major ity of the Afr ican
countr ies are w el l above the trend l ine. A
simi lar conclusion can be draw n from the
road condi tion surveys refer red to previously,
w hich reveal  that most countr ies are able to
finance no more than 25-30% of thei r  nominal
maintenance requi rements. Even these
propor tions are over-estimates since much is
spent on the w ages of over-staffed publ ic
w orks depar tments rather  than productive
w ork.

Lack of finance w i l l  resul t in attr i tion of the
netw ork and has al ready done so, al though
not in any strongly rational  w ay since
pol i tical  instinct is to spread avai lable money
as thinly as possible over  the enti re netw ork
so as to benefi t the maximum number  of
people. Whi le this is understandable i t does
not necessar ily consti tute the best use of these
resources. In most countr ies some degree of
netw ork reduction is l ikely to be necessary,
albei t that i t w i l l be fiercely resisted. It w i l l
happen anyw ay due to attr i tion - the choice is
to manage the process in some rational  way or
have i t occur  haphazard ly.

W hat  needs t o  be done?

Recent surveys in four  Afr ican countr ies
(Ethiopia, Lesotho, Tanzania and Uganda)
indicate that - over  and above other  resource
problems - finance is the bind ing constraint
on rural  road netw ork sustainabi li ty (How e et
al ., 1998). H ow ever, international  exper ience
suggests that the problem l ies as much w i th
the misallocation of financial resources as
w i th thei r  absence Ð speci fically a destructive
emphasis on construction to the almost
complete neglect of maintenance. It is notable
that in most of the study countr ies road
investment has been for  rehabi l i tation rather
than the opening-up of completely new
routes. The very notion of Ôrehabi li tationÕ is
ind icative of a fai led maintenance pol icy, i .e.
the construct-lack of maintenance-deter iorate
cycle has been gone through at least once.
This raises the question: Ôw hy i t is so d i fficul t
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Figure 1   Trans-Africa Highway Network
East Ð West routes: Dakar Ð Djibouti; Lagos Ð Mombasa; Lobito Ð Beira
North Ð South routes: Algiers Ð Lagos; Tripoli  Ð Windhoek; Cairo Ð Gaborone
Coastal route: Lagos Ð Dakar Ð Algiers Ð Cairo

It has been argued elsew here that the w hole
vision of the Trans African Highw ay system
needs to be rethought to conform to financial
real ities (H owe 1997). Suffice to note here that
the continuing cal ls for  i ts construction is a
tr iumph of notions of status over  common
sense. A continent w i th a 1996 external  debt
of US$ 305 bi l l ion clear ly cannot afford such
extravagance unless there is compel l ing
evidence that i t w ould provide the catalyst to
accelerate economic grow th. Unfor tunately
there is no scienti fic basis for  such a claim.
Qui te the reverse. The consensus of
exper ience suppor ts the view  that investment
in road infrastructure is a comparatively crude
instrument for  stimulating economic activi ty.
Sometimes i t does and sometimes not. When
i t fails the oppor tuni ty costs, in the form of
the legacy of debt servicing, can be high, as
both Brazil  and Niger ia have discovered.
Investment has to be careful ly targeted and
not based on the assumption that economic
grow th fol low s automatically.

Too m any  roads?

The scale and intractabi li ty of Sub-Saharan
Afr icaÕs road netw ork problem prompts the
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to obtain pol i tical and local  suppor t for  more
sensible road investment pol icies?Õ Par t of the
explanation may l ie in the focus, language and
process of communication.

Road netw ork finance is normal ly
discussed as an element of the government
budgetary process. There is no concern w i th
the inherent value of the assets that are being
created or  w hether  that asset base is
increasing - w hich any meaningful
interpretation of the term ÔdevelopmentÕ
w ould appear  to requi re. The normal  dialogue
is technocratic and conducted in terms that
only the ini tiated real ly understand Ð
ÔroutineÕ, ÔrecurrentÕ, and Ôper iod ic
maintenanceÕ, Ôoptimal gradingÕ Ôregravel l ing
cyclesÕ, etc. It usual ly passes as a plea from
the technical ly l iterate to those w ho do not
real ly comprehend these terms to place thei r
fai th in the technocratÕs proposals. Exper ience
from the Road M aintenance In i tiative and
elsew here indicates that for  rural road
netw ork sustainabil ity to be a real istic
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 netw ork; and (i i ) the
language and process of dialogue needs to be
changed.

M anaging rural  road net w ork s using
t he asset  v alue approach

The previous si tuation, w hich is common in
many countr ies, has led to proposals for road
netw ork management strategies based on a
concept w hich is readily understandable by a
w ide range of decision makers at al l levels in
the administrative hierarchy. Conservation of

the inherent asset value of the net work
expressed in money terms. (The notion of
asset-based management has arisen from the
joint w ork of the Wor ld Bank and GTZ under
the Road M aintenance Ini tiative and is
practised by other  u ti l ities such as the w ater
sector  and M etropol itan Boroughs in the UK Ð
see M etschies, 1998, Banyard and Bostock,
1998.)

The basic idea is very simple É
¥  The current asset value of any road

netw ork can be estimated in monetary
terms w ith reasonable accuracy at a
par ticular  point in time, in the same
manner  as the balance sheet of a
company.

¥  Lack of maintenance w i l l resul t in the
deter ioration of the netw ork by physical
attri tion due to the effects of cl imate and
traffic, w hich impl ies a continuous
decrease in i ts asset value. Ear th and
many l ightly gravel led roads w il l
deter iorate to a point that they are unus-
able, except w i th great d i fficul ty, in as
l i ttle as 3-5 years depending on location.
This is a matter  of common exper ience so
i t is easy to reach agreement on w hat sor t
of interval should be assumed for
estimation purposes.

¥  Whi le investment in the rehabi l itation of
currently unusable routes or  the addi tion
of completely new  roads impl ies an
increase in the asset value of the netw ork,
this may, and is indeed l ikely to, be more
than counterbalanced by the losses
incurred from non-maintenance of
existing maintainable routes.

¥  Thus the w isdom of any investment
programme and crucial ly the balance
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Table 1: Financing of rural  road maintenanceÊÐ the Rwandan case
Expenditure needs of the road sector based on the Asset Value Approach
Road Surface       Length Asset   Total Asset   Total Annual Maintenance Yearly Expenditure         Rule of Thumb for

Replacement Replacement Network      Requirement1 Road Maintenance2               National Road
Value per km      Value  Value          Maintenance Funds

    km     % $/km     million $     % % of Asset
   Value3       $/km p.a.  Million $            %          %

    (1)     (2)           (3)                      (4=1*3)            (5)                     (6)            (7)                        (8=4*7)            (9)                       (10)

Asphalt   900    7.3    400,0004 360    60     1.5 6,000   5.40          36          -
Gravel 2,500  20.2      50,000 125    20     3.0 1,500   3.75          25      65-70
Earth 8,500  68.55      10,000   85    14     5.06    5006   4.25          28      20-25
Urban Road    500    4.0      80,000   40      6     4.0 3,200   1.60          11        10
Total      12,400    100.0      - 6107  100     2.58     - 15.00        100       100

Notes
1  Costs comprise labour intensive routine recurrent maintenance and periodic maintenance. Maintenance for asphalted roads (resealing) is needed every 8 years and for
    gravel roads (refilling) is needed every 5 years, as well as spot reconstructions.
2  This table is without backlog requirements of previous years and without new construction or rehabilitation.
3  Empirical assumptions according to road surface classes.
4  The value of 1 km of asphalted road (2 cm double surface dressing) is $400,000.
5   More than 2/ 3 of the network is rural roads (earth roads).
6  According to the lengthman system: 2 men for 3 km ($1 per working day + equipment + supervision).
7  The total Asset Replacement Value of 610 million US$ is equivalent to 41% of the Gross National Product of the country.
8  The total expenditure needs of $15 million may also be obtained by generally applying 2.5% to the Asset Value of $610 million of the total network.
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betw een capi tal  and recurrent
expendi ture can be judged on w hether  or
not i t increases the net asset value of the
netw ork. Programmes, w hich resul t in a
decrease in the asset value, simply cannot
be regarded as developmental . Such
w ould be the l ikely consequence of an
over-emphasis on inv estment in
construction relative to that in
maintenance.

¥  Since the calculation of the outcome of
var ious investment options is
straightforward and only in money terms,
then they could be carr ied out in a
par ticipatory manner  so that local
decision makers could determine for
themselves the f inancial  consequences of
thei r  ow n proposed actions.

In essence such an approach is l ikely to
requi re giving fi rst funding pr ior i ty to the
regular routine maintenance of al l  roads in a
maintainable condi tion and only under taking
fur ther  investment in rehabi l i tation once this
objective has been satisfactor i ly secured.

The data in Table 1 w il l  be used to
i l lustrate the pr inciples of the asset value
approach using supplementary data from
Kibaale Distr ict, Uganda. This is for
i l lustrative purposes only, but does impar t a
degree of real ism to the calculations. The table
is a simpl i fied v ersion of an or iginal based on
Rw anda, w hich incorporated the notion of a
Road Fund so as to determine appropr iate fuel
taxation levels, and gives figures for  an enti re
national road netw ork. H ow ever, the pr inciple
can easi ly be adapted to a typical  rural  district
(M etschies, 1998). In this respect the most
impor tant figures are those w hich ind icate
asset values and maintenance requi rements
for  gravel  and ear th roads in columns (3) and
(6), respectively. Asset rep lacement values are
estimated at US$ 50,000 and US$ 10,000 per
km, and annual  maintenance requi rements at
3% and 5% of these figures, respectively.

K ibaale D ist r ict  Road N et w ork

Kibaale Distr ict is thought to have a nominal
feeder  road netw ork of about 470 km.
Al location into gravel  and ear th roads is more
problematic since due to the prevai l ing lack of
maintenance and cl imate-induced
deter ioration, condi tions change substantial ly
w i thin 2-3 years. Present informed opinion is
that some 250 km of the netw ork is in a
maintainable condi tion, w i th the remaining
220 km having Ôreturned to the bushÕ due to
lack of maintenance.

Core Assumptions
In the fi rst scenar io (Case 1) roads in a
maintainable condi tion w i l l  be treated as
having an earth sur face w ith an asset value of
US$ 10,000 per  km and annual  maintenance
at 5% of i ts asset value. Wi th ni l  maintenance
w e assume that the roads w il l deter iorate to
40% of thei r  nominal  asset value (i .e. to an
impassable condi tion) over  a 3-year per iod.
The roads that have Ôreturned to the bushÕ
may be unusable, but they sti l l  have a residual
asset value since the r ight-of-way is usual ly
preserved, albei t overgrow n, along wi th some
ear thw orks, drainage and possibly structures.
These roads are valued at 40% of thei r  asset
value and are assumed to have a zero annual
maintenance cost. We can now  examine in
Box 1 the asset balance after  three years as a
resul t of d i fferent investment strategies.
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Box 1: Com par ing asset v alues
Case 1

Nil Maintenance:

Year 1 Asset balance

Asset value of road in maintainable condition 250 km @ US$ 10,000 = US$ 2,500,000
Asset value of non-maintainable road 220 km @ US$ 10,000 x 0.4 = US$ 1,000,000
Total asset value = US$ 3,500,000

Annual maintenance cost for a stable network is @ 5% of the asset value of those in a
maintainable condition = US$ 125,000. If this were spent on maintenance then the network
would have the same asset value in Year 3.

Assume that the cost of rehabilitating other roads in a non-maintainable condition is
US$ 6000 per km, based on experience in Kibaale District, and that for three years the
nominal maintenance money is spent for this purpose instead of maintenance. Then 3 x
US$ 125,000/ 6000 km can be rehabilitated = 62.5 km.

The expected asset balance will then be as follows.

Year 3

Reduced asset value due to nil maintenance of roads in a maintainable condition in Year 1
250 km @ US$ 10,000 x 0.4 = US$ 1,000,000
Asset value of non-maintainable road (220 - 62.5 km) @ US$ 10,000 x 0.4 = US$ 630,000
Asset value of 62.5 km of rehabilitated road @ 6000 = US$ 375,000

Total asset value = US$ 2,005,000

Net asset loss Year 1-3 = US$ - 1,495,000

It would be difficult to argue that such an investment balance is developmental and yet this
approximates to what many countries are actually doing.

Case 2

Assume roads are partly gravelled so they could justifiably be considered to have a higher
asset value of, say, US$ 30,000 with an annual maintenance estimated at 4% of this sum.
With nil maintenance we assume that the roads will deteriorate to 40% of their nominal
asset value (i.e. to an impassable condition) over a 5 year period. Using a similar logic as
for Case 1 it can be shown that:

Net asset loss Year 1-5 = US$ - 4,000,000
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maintenance expendi ture 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 resul t. Since the calculations are
no more than simple ar i thmetic non-technical
people can readi ly understand them. It seems
l ikely that most w i ll  also agree that
investment pol icy is not really serving a
development purpose i f as a resul t the asset
value is actual ly decreasing.

Concl u si on

These examples are simpl istic, but al l  of the
assumptions are close to real  values.
M oreover : (i ) they represent w hat has actual ly
been happening in many rural  areas and
i l lustrate w hy the rehabi l itate-inadequate
maintenance-deter iorate cycle is so
economical ly w asteful ; and (i i ) the assump-
tions can easi ly be changed unti l  a consensus
is reached that they reflect local exper iences
and values.

It is then possible to vary the rehabi l itation
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A bst r act

Walking as a mode of transpor t has decl ined
in impor tance due, in par t, to motor isation.
There is a recogni tion among transpor t
professionals in the UK that this needs to be
redressed. The key in developing such
strategies is thei r  adoption and
implementation at a local  level . An outl ine
model  w alking strategy is provided and there
is a case study of the Lothian RegionÕs
strategy.

K ey w ord s

Best practice, Edinburgh and Lothian,
integrated transpor t, pedestr ians, pol icy
formulation, sustainabil i ty, w alking

I nt r oduct i on

Al l  over  the industr ialised w orld, the
onslaught of motor isation has been paral leled
by a decl ine in w alking. As tr ips lengthen and
urban areas sprawl , so the perception has
grown that w alking and cycl ing are infer ior
modes of transpor t in relation to the car.
Walking is no longer  being socially
constructed as Ôtranspor tÕ and indeed has in
many instances come to be ÔreconstructedÕ as
a heal thy-l iving Ôleisure activi tyÕ, w i th
uti l i tar ian w alking seen as the province of
those w ho have no car-based al ternative
(Lumsdon & M i tchel l , 1999).

How ever, some years after  the revival  in
interest in cycl ing, there is now  grow ing
recogni tion of the role that w alking can play
in the l iveable, sustainable ci ty. Somew hat
improbably - given i ts post-w ar  record in
transpor t pol icy - Bri tain is now  actively
taking a lead in developing pro-w alking
pol icies (Depar tment of Transpor t, 1996a), and
so i ts progress may be of interest to other
countr ies w i th simi lar  problems.

Since 1975 the average d istance w alked by
Br itons has fal len by 20% and the decl ine is
accelerating, especial ly amongst ch i ldren
(Depar tment of Transpor t, 1996b).
Lengthening tr ips, shor tage of time and

increasing car  availabi l ity are key factors
(Royles, 1995). So are fears about the physical
and social envi ronment. Now  even some of
the shor test journeys - of less than one mi le -
are being made by car  instead of on foot,
typi fied by the rapid growth in parental
chauffeur ing of chi ldren to nearby schools.
How ever, there is sti l l much w alking being
done - one thi rd of al l journeys are on foot
(DETR, 1998) and the potential  for  a revival in
w alking is very great, w i th a thi rd of al l
journeys being under  one mi le. This paper
proposes that the development of w alking
strategies at the local level  is a key element in
conver ting th is potential  into real i ty.

Dur ing the latter  half of this century
w alking has been neglected in pol icy and
planning in the UK and instead the main goal
has been to attempt to accommodate the
increasing number  of motor  vehicles
(Goodman et al ., 1998). How ever, by the ear ly
1990s, financial and envi ronmental
considerations began to force a shi ft in
transpor t pol icy, and local author i ties have
since increasingly been encouraged by central
government and others to re-or ient thei r
transpor t plans aw ay from cater ing for  cars
and tow ards publ ic transpor t, cycl ing and
w alking (Pedestr ians Pol icy Group, 1996;
CAST, 1997).

In 1998 a Pedestr ians Association review  of
local author i ty pol icies and provision for
w alking found that the overw helming
major ity of author i ties w ere committed to
promoting w alking, but that only a minor i ty
had found i t possible to turn this commitment
into practice (Oxford Brookes Universi ty,
1998). This is not surpr ising in view  of thei r
lack of exper ience of incorporating w alking
into planning framew orks, thei r  ignorance of
appropr iate techniques and the absence of
staff w ith relevant training. The National
Walking Strategy is now  pointing a w ay
tow ards best practice and the National
Walking Forum seeks to rev iew  approaches to
the development of w alking. How ever, w hi le
there have been several  publ ications
concerning the needs of pedestr ians, thei r
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perceptions of the w alking envi ronment and
the improvement of faci l ities (for  example,
H i tchcock & M i tchel l , 1984; N ational
Consumer Counci l , 1987; 1995; Gunnarsson,
1995; General  Consumer Counci l  for  Nor thern
Ireland, 1997) there is a dear th of guidance on
strategic thinking, w i thout w hich faci l ities
may be isolated and ineffective. This paper
sets out a model  approach to the development
of a walking strategy at a local  level . It is
i l lustrative of the type of approach w hich
might be adopted by a local author i ty and as
such provides guidance rather  than a
defini tive statement. The aim is to assist those
responsible for  developing w alking strategies
w i th a framew ork wi thin which to draft a
strategic document for  thei r  par ticular  town,
ci ty, or  urban area.

Essent ial  ingredient s

At a formal  level  the planning process is
determined by statute and evidenced in core
documents such as Structure Plans and Local
Plans as wel l  as in the new  Local  Transpor t
Plans. There are also oppor tuni ties for  local
author i ties to prepare detai led pol icy
documents on speci fic subject areas such as
leisure and spor ts, tow n centre management,
and cycl ing. It is often through this type of
project w ork that core strategy is bui l t and

eventual ly incorporated into tow n, regional  or
national  strategic guidel ines. The
co-ordination of these formal  inputs into the
planning process encompasses the advocacy
role of highw ay engineers, tow n and transpor t
planners, and senior  managers in advising the
key par tners in the process, such as counci l
members, pol i tical  par ties, developers and a
w ide range of insti tutions involved in shaping
the urban envi ronment. Thus, in terms of
developing a strategy for w alking, many
ingredients are considered to be essential  (see
Box 1).

St rat eg ic f ramew ork

The remainder  of this paper  sets out a
strategic framew ork, consisting of strategic
d i rection, aims, objectives and targets; core
pr inciples; the market; pol icy integration;
consul tation; and action programmes.

Strategic d i rection, aims, objectives and
targets
The fi rst task is to issue a clear  pol icy
statement expressing the desi rabil i ty of, and
commitment to, promoting w alking. This
should be prominently stated in al l  transpor t
and planning documents such as Local
Transpor t Plans, Structure Plans,
Development Plans, etc. It cou ld use the
w ords suggested by New by & Sloman (1996):

  ÔThis Local  Author i ty recognises the
benefi ts of w alking as a means of trans-
por t. We w i ll  pr ior itise the needs of
pedestr ians in transpor t and land use
proposals and improve faci l i ties for
pedestr ians in order  to promote more and
safer  w alking.Õ

The aim or  goal  of the strategy then needs
to be simply and succinctly set out,
exempl i fied by Derbyshi re County Counci l
(1998):

  Ô É  to increase the propor tion of journeys
on foot, thereby reducing rel iance on the
pr ivate car.Õ

Incorporating a set of objectives al lows
greater  precision, perhaps by using quanti fied
targets set against real istic timescales. A good
example is that of the London Planning
Advisory Committee (1997):

  ÔThe main target is to increase w alkingÕs
share of al l journeys in London from 34%
to 39% over  the next ten yearsÕ

If data on w alking are lacking, an inter im
target could be set, such as

  Ôto discover  what percentage of trips are
on foot so that a quanti fied target can be
set in tw o years time.Õ
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  Box 1: I ngredients v i t al  f or  dev elop ing a v iab le w alk ing
  st rat egy

¥  a clear  understanding of the needs of w alkers, not simply a re-
statement of problems, but also a review of desi res which motivate
people to w alk;

¥   a recogni tion that there is not one homogeneous market for  walking Ð
l ike other  forms of transpor t, i t forms a fragmented market ranging
from those w ho view  w alking as an impor tant part of thei r  lives to
those w ho rarely walk by choice;

¥  an appreciation that tr ip-making is compl icated, and that w alking
forms part of a wider  pattern of household travel  requi rements;

¥  continuous consul tation w ith w alkers and other  local  communi ty
interests;

¥   integration w i th other  strategic framew orks;
¥  a recogni tion by par tners such as counci l  members, senior  managers,

developers and a w ide range of insti tutions w hich shape the fabr ic of
a local ity that a w alking strategy is par t of the overall  solution to
sustainable transpor t;

¥   an understanding of w alkingÕs role as a catalyst for regeneration Ð
studies have show n that a good walking envi ronment is a good
economic envi ronment (Rober ts, 1990);

¥   a mul ti -faceted approach, using not only motivational  or  promotional
interventions but also engineer ing improvements and traffic
reduction measures;

¥  preparation of the strategy as a formal document w hich includes
aims, objectives and targets, action programmes, consul tation and
moni tor ing mechanisms.
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  Box 2: W alk ing st rat egy  core pr incip les

¥  a hierarchy: setting dow n the relationship of w alking to other  modes
of transpor t. The Ci ty of York, for  example, has determined that
pedestr ians are given pr iori ty over  other  modes of transpor t (see
Table 1);

¥   high pr iori ty zones: pr iori tising key destinations or  zones, or
al ternatively adopting a blanket approach to developing a netw ork;

¥  netw ork guidel ines: determining the level  of provision of major
radial  routes and local  netw orks;

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

¥  functional i ty: balancing recreation and uti l i ty, as some routes, such
as greenw ays, w i l l have great potential  for  recreation, w hi le others
w i ll  be pr imari ly to faci li tate everyday tr ips to school , w ork or  the
shops;

¥  communication: ensur ing that w alking is posi tioned as a vibrant,
social  par t of l i fe;

¥   signage: agreeing the degree and nature of signing afforded to
d i fferent routes.

Tour ism Development Strategies, Green
Commuter  Plans and so on. This w il l  help to
reduce unintended consequences affecting
w alking as a resul t of outcomes of
programmes in another  field.

Consultation
The level  of consul tation requi red both in
terms of prepar ing a first draft of a strategy
and then a more complete planning document
w i ll  be extensive as w alking affects al l local
communi ties. It is a most d i fficul t aspect
because people are used to the idea of w alking
being d iscussed only in the context of
recreation in the countryside and not in
tow ns.

The fi rst stage might involve bui lding on
the know ledge and changing atti tudes w i thin
the author i ty at member, senior  management
and depar tmental  level  (Wi therby, 1996). This
also forms par t of the preparatory stage of
advising and updating the author i ty regarding
the impor tance of w alking and key issues
w hich might shape a strategy. Good star ting
points w ould be to review  pedestr ianisation
or  traffic calming - because everyone is
conversant w ith these - or  to promote w alking
to w ork and w i thin w ork by local  author i ty
employees as par t of an in-house Green
Commuter  Plan.

The second stage of consul tation w ould
necessi tate involving insti tu tional  partners,
w hich w ould include al l  those organisations
w hich might have an interest, a possible
commitment and resources to provide for
w alking. They  w ould include educational
insti tu tions, employers, retai lers, visi tor
attractions and main recreational  si tes,
emergency services, heal th author i ties, and
pressure groups, for  example.

Thi rd ly, i t is impor tant to maintain contact
w i th pedestr ians, transpor t users, and local
communi ty groups. Wide consul tation at an
ear ly stage on w alking might not yield the
type of information and commitment
necessary to help design a strategic framew ork
(Engw icht, 1992). H ow ever, many people w i l l
be interested in very local  issues w hich affect
them and thei r  fami lies and fr iends such as
the lack of a school  crossing, perceived cr ime
associated w i th a particular route to the
shops, etc. It may be possible to formal ise this
by getting people to audi t the Ôw alkabil i tyÕ of
thei r  local communi ty, using a standard
check l ist of cr i ter ia.

Action programmes
The strength of the strategy l ies not only in
the d i rection and pol icy guidel ines, but in the
determination of pr ior i ties outl ined in action
programmes. These more speci fic targets and

Core pr incip les
At an early stage i t is appropr iate to set out
the overall  pr inciples of design, the scale and
the scope of the strategy. These core pr inciples
or  benchmarks w il l  include al l  or some of
those in Box 2.

Table 1: York: Transport Priorities
1 Pedestrians
2 People with disabilities
3 Cyclists
4 Public transport passengers
5 Commercial/ business vehicles requiring access
6 Car-borne shoppers
7 Coach-borne visitors
8 Car-borne long-stay commuters and visitors

The market
One of the most di fficul t aspects of prepar ing
the strategy is that there is l ittle fi rm local
data on w hich to measure demand for
w alking. There w i ll  be a need for  pedestr ian
counts in determining major  radial  routes, say
betw een local  communi ties and shopping
zones, to main rai lw ay or  bus stations, etc. I t
w ould also be valuable to determine w hat
motivates w alkers and how  w alking can be
segmented by journey purpose. In th is and
many other  w ays the col lection and analysis
of data is vi tal  to the bui lding of a walking
strategy.

Pol icy in tegration
At a local  level  the w alking strategy needs to
be integrated into current land use and
transpor t plans, but also into a wide range of
other  ini tiatives and plans w hich also should
feature w alking. These include Local  Agenda
21, Ci ty H eal th Plans, Safe Routes to Schools,
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actions w il l enable the author i ty to ev aluate
the effectiveness of each measure and to
modi fy the strategy in l ight of exper ience.
Here w e outl ine six proposed Action
Programmes, w hich could over lap, or  be
introduced concurrently or  in succession.

Audi t of cur rent network(s)
This w ould include an evaluation of:
¥   highw ay pavements and crossings;
¥  cur rent w alking areas - squares,

pedestr ian streets, etc.;
¥   major  obstacles - underpasses, footbr idges,

urban motorways;
¥  envi ronmental  condi tions - traffic speeds,

level  of dominance by the car, ai r
pol lution, noise;

¥  open spaces and off-road netw ork.
Cr i ter ia for  assessment w ould include:
¥  functional i ty (d i rectness, for  example);
¥   appeal  or  level  of attractiveness;
¥  social  and physical  safety;
¥   accessibi l i ty;
¥   connectedness to other  transport modes;
¥  design: fi tness for  purpose;
¥  extent of shared use.

The overal l netw ork might be evaluated using
the so-cal led Ô5CsÕ:
¥  Connected;
¥  Convenient;
¥   Comfor table;
¥  Convivial ; and
¥  Conspicuous

(London Planning Advisory Committee,
1997).

Programme of engineer ing works
This w ould be the most extensive section of
the strategy, based on the design cr i ter ia
determined dur ing the audi t. It w ould
include:
¥  the provision of a clear ly definable

netw ork of radial  w alking routes to key
destinations from local communi ties, as
Ramsay (1997) has recommended;

¥  the introduction of low er  speed l imits on
residential  roads to make them more
conducive to w alking;

¥  the development of pr ior i ty zones (such as
local shopping areas, retail  and leisure
zones, routes to major  plants or office
complexes, and educational  insti tu tions),
w hich bui lds on w hat people know  and
offers a chance to improve past successes;

¥  reduction of road space and parking for
vehicles to permi t w idening of pavements
and provision of crossings at pinch points
of road space for  vehicles;

¥  a review of know n di fficul t highway
crossing points w hich requi re urgent

improvement;
¥   a review  of the maintenance programme

so that street l ighting and pavement
gr i tting are afforded a much higher
pr ior ity, even i f this requi res a re-
examination of duties, routines, and in
due course formulae and regulations (for
example, those affecting the smooth, free
flow  of vehicles).

Int egration wi th ot her  plans
Integration of w alking into other  planning and
engineer ing documents is also impor tant. This
can be faci l itated as par t of the audi t process
but requi res revision and updating as the
strategy begins to take shape. There are tw o
other  impor tant aspects:
¥   The strategy guidel ines need to be very

clear in terms of new  development. For
example, a counci l  might w ish to refuse
planning permission on the grounds that a
new  development does not satisfy the
requi rements of car  reduction or  w alking.
This wi l l remain a key issue in the shor t
term as retai lers and leisure providers are
sti ll  pushing hard for  out of tow n si tes.

¥  The strategy needs to reinforce the
retention of smal l  scale mixed use areas in
local plans, as these often generate many
non-motor ised shor t tr ips betw een home,
w ork, school  and local shops. In these
areas tr ips are simpl i fied as people can
accompany chi ldren to school  on the w ay
to w ork, all  wi thin a half-mi le of home.

Communication
Research has show n that the most cost
effective w ay to promote changes in peopleÕs
travel  behaviour  is by focusing marketing
campaigns on groups of people w ho w i l l
actual ly consider  changing thei r  travel
behaviour  and then targeting promotional
campaigns at them (James, 1998; M ai lbach,
1993). Change is best achieved by attention to
detai l  and l istening to feedback on matters
w hich concern the local ity rather  than the
global picture. Key issues w i l l  be school
education programmes to encourage ch i ldren
to continue w alking, perhaps del ivered as par t
of safe routes to school  ini tiatives.

This process of raising the profi le of
w alking is impor tant especially at the ear ly
stages of strategy implementation. It is also
valuable to concentrate on a w ider
communication campaign w hich includes:
¥  pr inting and distr ibution of clear maps

show ing the ini tial w alking netw ork w i th
proposed extensions;

¥  presentations and d iscussions internal ly
w i th senior  management, and counci l
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members. This is very time-consuming
but i t is the only w ay in w hich a
commitment to the strategy can be
achieved by an author i ty in a
comprehensive manner. The emphasis
should be on the tangible benefi ts of car
reduction in terms of the local  economy,
heal th of ci tizens and env i ronmental  gain.
There might also be a case for  training and
updating of some staff;

¥  a similar  range of presentations w ith
par tners throughout the communi ty,
possibly achieved through the
establ ishment of a Walking Forum w hich
br ings together  representatives of major
generators of trips, and other  impor tant
influencing bodies.

Funding
Though funding w i ll  come pr imar ily through
the new  Local  Transpor t Plan mechanism,
given the mul ti -faceted nature of the strategy
i t is essential that funding be achieved
through a w ide range of ini tiatives. These
could include par tnership schemes such as
the Pr ivate Finance In i tiative; pr ivate sector
funding; developers; Engl ish Par tnership;
European Funding; H eal th Author i ties and
Trusts; Landfil l  Tax; Lottery Spor ts Funds;
Training and Enterpr ise Counci ls; Single
Regeneration Budget proposals; and Voluntary
Groups such as the Civic Trust and the use of
the Envi ronmental  Action Fund.

M oni tor ing and Review
The pr ior ity is to establish, as a matter of
course, adequate data col lection on w alking
along speci fic routes. This w i l l  permi t:

¥  establ ishment of an annual  progress repor t
w hich takes into account progression
against targets;

¥  determination of more accurate measures
of success, w hich might involve accident
rate cr iter ia, increase in tr ips, number  of
complaints, etc.;

¥  ini tiating demonstration projects w hich
can be used to i l lustrate best practice and
to bolster  the case for  more resources.

A  case st udy  of  t he Loth ian Region,
Scot l an d

Edinburgh has one of the most radical
transpor t pol icies in the UK and not surpr is-
ingly i t has incorporated a comprehensive
w alking strategy (Lothian Regional  Counci l ,
1996). The target is to increase the propor tion
of journeys to w ork that are on foot from 16%
to 18% by 2010. This may seem unambi tious,
but i t w i l l be necessary to stem the existing

decl ine before grow th can be achieved. The
target is aimed at w ork journeys as data exist
for  these, but i t is evident that improving the
envi ronment for  w ork journeys w i l l  also
stimulate tr ips to shops, school , social
activi ties and tour ist destinations.

The strategy is to encourage w alking by:
¥  giving pr iori ty to pedestr ians and pushing

forward w ith tow n and ci ty centre traffic
and envi ronmental  improvements;

¥  implementing traffic calming measures;
¥  ensur ing that new  development

incorporates good access and design for
pedestr ians;

¥  making i t safer  for chi ldren to w alk to
school ; and

¥  promoting combined journeys by
enhancing the l ink betw een w alking and
publ ic transpor t.

The strategy is taken forward through 14
pol icies, the main aims of w hich involve:

¥  re-assessing al l traffic l ights at major
junctions to make i t easier  for  pedestr ians
to cross;

¥  completing a pedestr ian audi t of al l  traffic
management, road improvement and
major  maintenance projects. The audi t
w i ll  make sure that the safety and
convenience of pedestr ians is increased;

¥  review ing the amount of space available
to pedestr ians;

¥  pr ior i tising the provision of safe,
convenient and clear ly signed pedestr ian
routes to and from major publ ic transpor t
interchanges;

¥  developing a pedestr ian crossing database;
¥  identi fying the major  w alking routes to

tow n and ci ty areas, shopping areas,
tour ist attractions, spor ts venues, etc.;

¥  establishing pedestr ian pr ior i ty zones in
major  shopping areas;

¥  making w alking more pleasant and
convenient by slow ing down vehicles
using traffic calming measures; and

¥  creating an attractive and high qual i ty
streetscape.

Par ticular  ini tiatives are then developed to
implement these goals. For  example, in
Edinburgh ci ty centre a pedestr ian route
netw ork is to be dev eloped, featur ing a
hierarchical  structure of routes. ÔPr incipal
routesÕ have the highest pedestr ian flow s; the
Ôstrategic routesÕ are used by pedestr ians to get
to and from the commercial  centre; and the
Ômajor local  d istr ibutorsÕ faci l itate pedestr ian
access to and through local  residential  or
shopping areas. Related to this is Phase One of
the Royal  M i le w orks in Edinburgh ci ty
centre, w hich bet w een 1994 and 1996:

¥  reduced the w idth of the carr iagew ay and
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restr icted parking;
¥  w idened pavements and improved the

sur face;
¥  created Ôspecial  areasÕ for  pedestr ians; and
¥  created a comfor table and appropr iate

envi ronment using high qual i ty Scottish
mater ials.

Traffic volumes fel l  by 27% and pedestr ian
volumes rose by roughly the same propor tion.
Perceived levels of safety and attractiveness
rose among residents, visi tors and businesses
al ike (Lothian and Edinburgh Enterpr ise
Limi ted, 1996).

A thi rd example is the ÔExploration Edin-
burghÕ ini tiative, w hich looks to develop and
promote fur ther  the existing guided and sel f-
guided tours by sustainable modes in
Edinburgh. There are more than 25 w alking
tours in existence, many - though not al l  -
focused on central Edinburgh and aimed at
tour ists. Elsew here there are Ôw alk to the
shopsÕ ini tiatives, for  example in the Gorgie/
Dal ry d istrict w here physical  improvements to
make w alking more attractive and var ious
business development activi ties inter lock to
form a strategy to arrest the long term decl ine
of the d istr ict centre.

What is notable about LothianÕs walking
strategy is i ts real ism and hard-headedness. It
stresses that a modal  shi ft tow ards w alking is
essential  for air  qual ity targets to be met.
Again, i t goes out of i ts w ay to stress the
benefi ts to business and employment
maintenance of high qual i ty pedestr ian
faci li ties. One w ould not expect quick resul ts
from a strategy w hich has long-term goals and
is set in the context of h istor ical decl ine in
w alking. Never theless, the w ay in w hich the

w alking strategy is embedded in w ider
pol icies and impl icated in the achievement of
thei r  goals gives i t every possible chance of
success.

C oncl u si ons

M any local  author ities throughout the w or ld
have adopted strategies for cycl ing, but i t is
only more recently that w alking has come to
be regarded as a mode of transpor t which is
highly relevant to sustainable urban l iving.
Where there has been p lanning for  walking i t
has tended to be presented in a tactical
manner, for  example in relation to
pedestr ianisation of central  zones, rather  than
as a strategy w hich integrates w alking w ith
other  everyday activi ties, land use p lanning
and inter-m odali ty.

This paper  has outl ined a model  local
w alking strategy. It is based on the UK, but as
a model  approach i t has international  val id ity,
though of course local  variations w i ll  be
appropr iate. Planning for  walking provides a
simi lar chal lenge to planning for  cycl ing - not
simply to increase the number  of non-
motor ised tr ips, but to reverse existing
structures, guidel ines and atti tudes in order  to
encourage reduction of car  use. This w i ll  not
be achieved by local ised improvements and
expediency alongside Ôbusiness as usualÕ
planning. It is vi tal  that local  walking
strategies are hol istic, integrated and strategic
i f they are to succeed in show ing how  walking
can play an impor tant part in improving our
envi ronment, our  heal th and our  w ay of l ife.
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commitment. This appl ies par ticu lar ly in
Auckland Ci ty, recognised as one of the
countryÕs most congested, least efficient and
envi ronmental ly one of the most damaging
transpor t centres. The w hole of the Auckland
Region (including M anukau, Nor th Shore and
Wai takere Ci ties) suffers to a greater  or  lesser
extent from these problems. Auckland Ci ty
serves as a par ticular case in point.

Changes in national  legislation, w i th
consequent pressure f or  local change, w i l l
raise hope amongst the cycl ing lobby in
Auckland. Cycl ing has been marginal ised to
the point w here as a percentage of commuter
travel  i t is internationally low  (ACC, 1998).
This is despi te Ci ty author i ties recognising for
at least 20 years the personal , communi ty,
economic and ecological benefi ts of cycl ing
(ABPC, 1980).

This paper  uses the cycl ing exper ience in
Auckland to i l lustrate how  fai lure to provide
transpor t flexibi l ity has hard-w i red the ci ty in
favour  of the pr ivate car. This makes i t
extremely di fficul t to retrofi t and cater  for
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A bst r act

The Ci ty Counci l  in Auckland, New  Zealand,
has know n since the late 1970s that
apparently marginal  activi ties such as cycl ing
and w alking can signi ficantly benefi t the
urban envi ronment. Despi te this, lack of
foresight has left the ci ty w i th restr icted
capaci ty to take advantage of these low -tech
options. H ow ever, the ful l  implementation of
a proposed national  transpor t model  may see
the payment of ecological, social  and
economic costs of pr ivate vehicles by users.
This may provide an impetus for  a better
balance betw een transpor t options for
Auckland.

K ey w ord s

Auckland, cycl ing, efficiency, external i ties,
flexibi l i ty

I n t r oduct i on

New  Zealand is reforming i ts national
transpor tation pol icy. The process began in
1993 wi th the M inistry of Transpor tÕs Land
Transpor t Pr icing Study aimed at developing
the appropr iate pr icing and regulatory
framew ork to ensure users faced the ful l
economic costs of thei r  transpor t decisions.
Included in the LTPS cost-benefi t analysis
w ere ecological  and social  costs (M oT, 1996).
The New  Zealand government has now
released a d iscussion document on proposed
legislative amendments. Among the proposed
amendments is a suggestion that changes in
the w ay road users are charged w ould better
reflect the envi ronmental  impact of road use.
For  example, congestion pr icing to create
incentives for  using al ternative transpor t
modes or  travel ling at di fferent times of the
day and thereby increasing engine efficiency.

It is up to local  government to work out
how  to real ise sustainable transpor t goals
w i thin any new  enabl ing legislation. This in
turn rel ies on local  body pol i tical
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Figure 1  Auckland location map




