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0
Introduction

0.1 Context of the report

This report on the current situation with regard to urban passenger transport within the greater Accra conurbation has been prepared as a reference database to assist with the construction of a ‘toolkit’ on bus transport reform to be financed by PPIAF under the direction of the World Bank. This toolkit is intended to serve as a manual for governments when they recommend and implement processes to reform and re-organise the provision of urban transport services.

The report seeks to describe the current arrangements for the provision of public transport in Accra, and analyse the deficiencies observed in the supply of these. It is based on two recent studies completed in the past year, together with further interviews of key stakeholders undertaken in the light of these. Additional material has been secured from a pre-feasibility study undertaken by the private sponsors of a potential bus rapid transit project in Accra.

The first of these studies titled ‘Improving urban transport through private participation in Accra’ was undertaken by Adam Smith International of England and completed in August 2004. This study focused on an evaluation of the policy, regulatory and institutional options for improving bus services in Accra. It included a detailed examination of the quality of existing transport services on three selected routes in the city, and a performance review of the operators providing these.

The second study covered urban transport planning and traffic management for the greater Accra metropolitan area (together with three other cities in the south of Ghana), and was undertaken by DHV Consultants of the Netherlands. Their draft Final Report was issued in December 2004, and is now subject to a last round of stakeholder consultation. This study contains a detailed analysis of road traffic in the city, and identifies a range of actions and investments to improve its performance. It also develops an urban transport policy framework to facilitate the development of an effective urban transport system.

The final reference source is the pre-feasibility study undertaken for Ghana Infrastructure Ltd by Integrated Transport Planning of England in 2003 and early 2004. This covered, inter alia, the willingness of passengers to pay for transport service improvements and their implied value of time.

0.2 Currency of reporting

All monetary figures used in this report are expressed in Ghana Cedi. At the time of writing in February 2005, the rate of exchange of the Cedi to the US Dollar was very close to 9,000 to 1. This rate reflected an effective devaluation of less than 5% over the past year, enabling direct comparisons between each of the studies referenced above.

1 Political context

1.1 Institutional structure including allocation of powers between jurisdictions

Ghana attained independence from Britain in 1957, the first country in sub-Saharan Africa so to do. The country became a Republic in 1960 and pursued socialist policies. This path for development saw the establishment of many state-owned enterprises ranging from heavy industry, manufacturing and trading, agriculture, banking and services, including laundries. The period up to 1966 also saw the development of human capital based on the concept of free education for all up to the tertiary level.  

From 1966 to 1992, Ghana went through periods of military rule, interspersed with two short periods of civilian administration. From 1992 Ghana went back to constitutional rule based on the concept of an executive presidency, with a unicameral legislative arrangement. Four elections have been held over the period and the country’s democracy seems to be deepening as a result of the creation of institutions that provide appropriate checks and balances.

At the national level there is an Executive President who is elected every four years by simple majority. The President appoints a Cabinet of Ministers and is constitutionally mandated to appoint two-thirds of his team from Parliament. Parliament itself has 230 members and also runs for 4 years in alignment with the term of the President. This is the legislative body that passes bills submitted by the Executive or a private member. 

It is also mandated to receive reports from specialised commissions and bodies annually. The Commissions include those on Forestry, Minerals, Lands, Public Services, Human Rights and Administrative Justice, Public Utilities Regulation, and the Auditor-General. The enabling legislation for some of these Commissions contain provisions to ensure sufficient independence, and even where they come under a particular Ministry there are safeguards to ward off excessive ministerial control or interference in their decisions.

The third arm of government is the Judiciary, which has over the last two decades maintained an appreciable level of independence. Excessive delays in the administration of justice have however been a major challenge and as in all other institutions in Ghana, substantial reforms are taking place to improve the judicial system. Fast Track courts, in which courts are equipped to speed up the adjudication of cases, have been established and majority of the cases heard are of a commercial nature.

Ghana is a unitary state, formed by 10 administrative Regions; a total of 130 Districts form the local government structure within the Regions. There is now a strong emphasis on decentralisation, with devolution of power to district level structures – Metropolitan, Municipal and District Assemblies (MMDAs). Regional Co-ordinating Councils (headed by Regional Ministers) serve as the intermediary between central government and the MMDAs (headed by District Chief Executives). Most ministerial functions have been transferred to MMDAs, at least in theory.  

The major challenges facing Ghana’s decentralisation policy are basically two-fold. The first is the lack of adequate capacity at the District level to carry out the functions assigned to them, which is in itself a function of the low remuneration that cannot attract well-qualified people. The second may be rooted in the unwillingness of people at the centre to let go some of their powers, with the often-stated reason that there is not sufficient capacity to carry out some of the specialised tasks of government. 

Notwithstanding these challenges the policy of decentralisation is central to Government’s agenda and this has been sufficiently elaborated in the Ghana Poverty Reduction Strategy document (GPRS), which serves as the blueprint for the country’s development.

1.2 Central government policy position on private supply in public transport

The Omnibus Services Authority Decree of 1969 nationalised all City, Municipal, Urban and Local Council bus undertakings within one unitary body responsible both for the planning and the provision of public transport services. The Omnibus Services Decree of 1972 then split these two functions by creating a separate Licensing Authority to regulate the omnibus sector. The Omnibus Services Authority continued in existence but with the sole objective of bus service provision in its specified areas. Later legislation concerning the commercialisation of service delivery bodies within the public sector resulted in its restructuring as OSA Transport Ltd.

Both the Omnibus Services Authority Decree and the Omnibus Services Decree exempted the Authority from such taxes, rates and duties as the Commissioner for Finance may direct. All buses, their spare parts and non-consumable equipment, imported by the Authority shall be exempted from import duties. These, together with fuel and lubricants, purchased locally shall be exempted from purchase and sales taxes. The Authority is also exempt from income tax. Taken together, these concessions are a very significant subsidy for the Authority and acted as a strong barrier to competitive market entry.

In 1996 Government decided to privatise its passenger transport undertakings, which by then also included the State Transport Corporation and City Express Services Ltd. However it was unable to find any buyers for these businesses at the same, which resulted in their continuing decline in the absence of public investment in rolling stock and other assets. Urban public transport services were largely replaced by private sector provision of para-transit, known locally as tro-tro. This industry was consolidated by the Ghana Private Road Transport Union (affiliated to the Trades Union Congress), though smaller bodies such as the Progressive Transport Owners Association have since emerged.

The current administration, first elected in 2000, came to power on a platform that included a strong commitment to improving the transport sector in general and urban transport services in particular. It also re-affirmed the market liberalisation of the economy, and the primacy of the private sector in actual service delivery. Despite these commitments, however, it has been reluctant to relinquish total control over public transport fares as required by the legislation. It has also reversed the policy of the previous administration of public procurement of rolling stock for leasing to private operators through GPRTU.

To resolve its manifesto commitments within the above constraints, Government decided to sponsor the establishment of a new public transport undertaking as a quasi-private business and to undertake rolling-stock procurement on its behalf. Government (through the Ministries of Roads and Transport, and Local Government and Rural Development) holds 45% of the equity of Metro Mass Transit Ltd. Four local financial institutions, the Social Security and National Insurance Trust, the National Investment Bank, the State Insurance Company and the Prudential Bank, have subscribed the balance. Only the small minority shareholding of the Prudential Bank can be deemed to be truly from the private sector, though, and Government’s 45% stake would be considered as a controlling interest in most jurisdictions in any case.

The Government equity was subscribed by the transfer to MMT of the physical assets of OSA Transport Ltd, which has since been put into liquidation. Initial rolling stock was provided by a donation of 164 second-hand Fiat-Iveco buses from Italy, and the allocation of 75 DAF chassis (to be bodied by Neoplan in Kumasi) from an existing public procurement under concessional finance from the Netherlands. Since then, a further 250 buses have been ordered from Yaxing in China (mostly urban single-deck buses, but also a number of double-deck and inter-city vehicles) using public funds as a deposit. It is understood that a further tranche of 100 DAF chassis are also being sourced, again with grant-aided finance from the Netherlands.

Clearly Metro Mass Transit Ltd, as currently constituted and equipped, enjoys an unfair competitive advantage in relation to existing private operators, and acts as a barrier to market entry for any new investor. Some form of restructuring, possibly into a business leasing buses to private operators, will be required to reconcile this initiative with the stated Government policies on private supply in the service sectors of the economy.

1.3 Existence of a private sector in other public utility sectors

Ghana’s past development agenda based on socialism has left a legacy of suspicion from sections of the public in relation to the private provision of basic services. The divestiture of state-owned enterprises, which started in earnest in the 1980s, has met with considerable opposition. It is only in situations where there is clear evidence of hopelessness, poor service, graft and mismanagement, that it has been easy to undertake major divestitures and to bring in the private sector.  

This was the case with Ghana Telecom, whose services had reached such abysmal levels that in 1985 the International Telecommunications Union had estimated that at the then rate of line-growth it would take Ghana 80 years to connect everyone on the telephone waiting list. This poor performance made it easier for Government to take the decision to reform and to introduce competition into the sector without much of the public protests that have been associated with similar decisions.  

Telecommunications is now one of the areas of the economy in which the entry of the private sector, as well as competition between service providers, is playing a major role in improving both the quantity and quality of service provision. There are now two fixed-line and four mobile operators, and numerous value-added service providers. Through their investments supply density had increased from one phone per 100 people in 1993 to over four by 2004.

Ghana Telecom remains predominantly publicly owned with Malaysian (and small Ghanaian) interests holding 30 percent of the equity associated with a management contract. This has now been terminated, though, and Government is being forced to repurchase the minority equity. However it plans to float this on the Ghana Stock Exchange to retain a private-sector involvement.

The other sector that has seen some private sector investment in recent years is the energy sector as a result of a policy emphasis on attracting the private sector. Thermal generation to complement supply from state-owned hydro generation has been carried out by a private multi-national entity since 2000. New entrants into generation are coming in with a recently announced (Jan 2005) investment by a UK firm, whilst the Ministry of Energy is shopping for proposals to undertake private investments.  

Distribution continues to be under the state-owned Electricity Company of Ghana (ECG), even though current reforms are intended to give the private sector more room to participate.  The local private sector is however active in the downstream provision of services at the customer level through supply and maintenance contracts and revenue collection.

The water sector in Ghana provides a classic case of civil society objection to government’s decision to bring in the private sector to stem the tide of continuous underachievement, low coverage, low investments and poor quality service. The reaction to civil society opposition has been government inaction over the last few years during which the water situation has worsened. Government announced in December 2004 a major investment of $115m in urban water supply, with the World Bank contributing $103m. The private sector is to be involved in the less risky form of participation - under a management contract with the Ghana Water Company. 

Under the small town water supply arrangement (which comes under the concept of community ownership and management), there is an emerging evidence of local private sector participation, albeit through management contracts with District Assemblies and Community Water and Sanitation Boards. A draft National Water Policy makes clear provision for the participation of the private sector, through arrangements including Build Own Operate and Transfer.

In the area of railways, government is pursuing a policy to attract the private sector through concession arrangements. The Ministry of Ports, Harbours and Railways invited bids from private sector firms in 2004. At the time of preparing this report, MPHR was in negotiations with two firms whose proposals were deemed to be responsive. The main feature of the arrangement is that the concessionaire will be responsible for the operation of freight and passenger services on the Ghana railway network as well as the maintenance, renewal and upgrading of rail infrastructure (track, structures, buildings, signalling and telecommunication facilities). The concession will be a "rolling" concession with an initial duration of 20 years, and options to extend for successive periods of five years.    

Activities in Ghana’s two major ports are now essentially being driven by the private sector. In the last 5 years the Ghana Ports and Harbours Authority has adopted a phased approach to bring in the private sector. GPHA has already contracted out stevedoring (75%) to 8 local firms, shore handling (100%), and docking (100%). The latter has involved the creation of the Ghana Dock Labour Co. as a joint venture between private stevedoring companies and the Maritime and Dockworkers Union. GPHA is now to be transformed into a Landlord and the enabling legislation will soon be passed. The authority has invited the private sector to invest in container terminals under BOOT or concession arrangements. 

The evidence above suggests a general willingness and a trend towards involving the private sector in all spheres of national endeavour, including the utility services traditionally reserved for governments. There have been (and continue to be) difficult challenges, including issues of ability to raise the necessary financing, investor appetite, global trends in infrastructure financing, inappropriate and often confusing signals from government and an unclear legal and fiscal environment. Having the appropriate regulations in place is a challenge as well, and even where the institutional arrangements are in place, issues of capacity are raised. 

1.4 Local government policy stance and willingness to reform

Local government is enshrined in the Constitution of Ghana.  Article 35 (d) requires the state “to take appropriate measures to ensure decentralisation in administrative and financial machinery of government and to give opportunities to people to participate in decision-making at every level in national life and government”. The Constitution further provides for a minimum of 5 per cent of national revenues to be paid to district assemblies for development purposes. Other significant legislation supporting decentralisation includes the Local Government Act of 1993 (which creates the district level structures and defines their functions), and the District Assemblies Common Fund, 1993 (which provides the parameters for sharing of the recycled revenues).  

The principal local government unit is the District, with these being separately defined in relation to their population. There are metropolitan assemblies (population above 250,000), municipal assemblies (population above 95,000), and district assemblies covering rural and urban communities over wider geographical areas. All three classes are represented in the greater Accra conurbation, covering the Accra Metropolitan, Tema Municipal, and part of the Ga District Assemblies. Ga District has recently been split in two, recognizing its population growth as a result of overspill from the metropolis.

The districts are responsible for the provision of basic education, although the central government retains control over education policy. Social welfare is a shared responsibility. The districts are responsible for public health, environmental protection and public sanitation. Planning is shared with the Regional Co-ordinating Councils. Roads are a responsibility shared between all three tiers of government, but public transport regulation is a district responsibility.  

In the area of transport the sharing of responsibilities between central government, the regions and districts is the following: 

	
	Type of transport mode
	Service delivery agent

	
	
	Central
	Regional
	District

	
	Roads infrastructure
	
	
	

	
	Public transport 
	
	
	

	
	Rail
	
	
	

	
	Airports
	
	
	

	
	Ports
	
	
	


It had been anticipated that the line ministries (e.g. Health, Education, Transport) would transfer staff and requisite finance to the districts. This has only been going on in a piecemeal manner, though, and head offices still exercise a lot of control and direction, citing inadequate capacity. To address the question of capacity many sectoral projects and programmes have built in district-based capacity-building components to ensure that decentralisation becomes actualized and not just a wished-for concept.  

Some donor institutions have insisted on giving districts greater roles in implementing programmes (e.g. water and sanitation) in spite of apprehensions from central agencies. These recognize existing limitations and challenges and nevertheless find it appropriate to give meaning to government’s own policy, whilst the learning continues. The Ministry of Local Government also recognizes the challenge of inadequate capacity at the local level and has set up the Institute of Local Government to provide training. 

Despite having a clear mandate to secure the provision of urban passenger transport services, the local authorities in greater Accra have taken little direct action within the sector so far. The issue of operating permits is regarded solely as a revenue generating exercise, and there is no consideration of network planning or the adequacy of service supply. The income taxes generated from public transport operations, which are ceded to the local authorities by the IRS, are not used for sector development.

An analogous situation pertains in the roads sector where the Ministry of Roads and Transport has established the Department of Urban Roads to address issues of road construction and maintenance that should be a devolved responsibility. It seconds engineers to the relevant authorities, continuing to meet their employment costs, and manages projects on their behalf. Over time, however, it is planned that the institutional capacity will be transferred to the local authorities as their ability to fund this develops.

Whilst not being a local government body, the Ministry of Tourism and Modernisation of the Capital City has expressed a direct interest in the development of public transport services and their supporting infrastructure within the greater Accra conurbation. However its mandate in this regard is not clear, though its cross-Ministerial co-ordinating functions could prove useful in developing a reform agenda.

2 Economic conditions

2.1 National GDP per capita

2.2 Percentage of income spent on public transport

No reliable data are available with regard to household incomes in Accra, despite this being a central issue with regard to the implementation of most utility development programmes. The Public Utilities Regulatory Commission made an attempt to gather this information through a direct survey programme, but met a high level of resistance at the personal interviews. It now realises that it should have structured the survey to examine household expenditure. 

Ghana Infrastructure Ltd conducted some 1,200 roadside interviews of transport users that, inter alia, sought to identify their income levels. The proportion of interviews from the users of each mode was designed to reflect their share of overall traffic, but the high number (250) of those refusing to answer the question was not stratified in this manner. Monthly income bands selected for the survey were also rather coarse (Cedi <1m; 1m-2m; >2m), and failed to reflect adequately typical salaries for lower skilled employees of around Cedi 0.4m. 

Despite these provisos, an average monthly income of Cedi 1.2m can be derived from their data; this would represent some US$ 4.5 per day at prevailing exchange rates. However local commentators consider this figure to be unrealistic, and suggest that a figure closer to that indicated above for lower skilled employees would be more typical of the average public transport user. This would translate to US$ 1.5 per day, and is more credible in relation to the national income statistics.

Equally, no reliable data are available on average levels of expenditure on public transport. As reported below, public transport fares in greater Accra range from Cedi 500 to 3,500 per trip, but a high proportion of journeys involve one or more interchanges requiring additional payments. Taking the average journey cost as being at the median of the fare range, the daily travel spend would amount to nearly Cedi 3,000. Commuting expenditure for a month would then total some Cedi 64,000, or 16% of income as estimated above.

However this analysis takes no account of the spatial distribution of household incomes in Accra. The Department of Urban Roads advises that there are several pockets of low-income deprivation in inner suburbs such as New Town and Nima, whereas the relatively wealthy lower-middle classes populate many outer suburbs. Under these circumstances, the shorter journeys actually made by the low paid might only consume 10% of their income.

2.3 Current public transport fares in current dollar equivalents

The urban transport planning study obtained public transport fares from 90 tro-tro terminals, but has not correlated these to the lengths of the routes operated. These fares fell in the range from Cedi 500 to 3,500, with the median value being between Cedi 1,400 and 1,500.

For the three routes covered by the study on improving urban transport, reported fares were Cedi 1,500, 1,500, and 1,200 for trips of 11.6, 6.8, and 5.2 kilometres respectively. These translate into fare rates of Cedi 130, 220, and 230 Cedi per kilometre. The relatively low fare rate on the longest route was explained by its higher average speed of operation, and hence vehicle productivity.

Taking the shorter routes as being more typical of the network as a whole, then the average fare rate translates to 2.5 US cents per kilometre. The median fare of 16.5 US cents would then indicate a typical route length of 6.5 kilometres.

2.4 Urban population

Data from the 2000 national census showed an urban population for the Greater Accra Region of 2.55 million, with 1.66 million in the Accra metropolis, 0.45 million in Tema municipality, and 0.40 million in Ga district. If the conurbation has continued to grow at the previous inter-censual rate of 4.4% per annum, its population will now have passed through 3.00 million.

3 Current public transport patronage

3.1 Passenger numbers by category

The only formal passenger transport undertaking in Accra, Metro Mass Transit Ltd, had not commenced a substantial service offer at the time of writing this report. Available buses are put into daily operation more to sensitise the travelling public as to the commitment being made to the sector by Government rather than as a commercial undertaking.

The newly appointed Managing Director, seconded from the City of Amsterdam, advises that there are major problems with revenue integrity on his existing services. He plans to introduce a ticketing system as soon as possible as the first step in addressing this problem. In the meantime, he is unable to offer any data on his actual carryings.

The informal sector makes no attempt to collect passenger numbers, only being interested in the revenue that they generate. Even then, marginal revenues in excess of the identifiable costs of operation that the driver must cover can only be a matter for conjecture.

Broad estimates of overall patronage for the tro-tro sector can be made using data generated later in this report. The average licensed capacity for this class of vehicle is 17.5 people, or 16.5 passengers excluding the driver (the ‘mate’ is excluded as not normally occupying a seat). Their surveyed average occupancy is 80%, giving an average load of 13.2 passengers.

Trips made by each vehicle in a day vary widely between routes, and likewise the average trip length that has not been surveyed in any available study. However, given the fragmented nature of the route network, it is likely that the average round trip route distance falls within the range surveyed in the study on improving urban transport of 10 to 15 kilometres. At a weekday average of 125 kilometres operated, this gives some 20 one-way trips per vehicle or 265 passengers per day.

The number of tro-tro operating permits issued by the three assemblies in the greater Accra metropolitan area totalled 12,000 in 2003, the last year for which figures are available. The level of vehicle availability reported in the owners survey was around 90%, though this figure may be biased through the exclusion of those under longer-term repair from availability for interview. One branch official reported that less than half of his registered owners were able to offer their vehicles for service on any given day. Adjusting for this factor, perhaps around 6,000 tro-tros are put into daily service.

Taken together, these figures suggest a daily tro-tro patronage of some 1.6 million passengers, or roughly 0.6 trips per day per person living in the conurbation. Whilst this figure might appear to be high, it must be recognised that there is a high level of economic participation by women, and that a high proportion of passenger journeys involve one or more interchanges between services resulting in multiple trip counting.

3.2 Ticket types

At the present time, no tickets are issued to urban passengers in Accra. Cash payment is made to the ‘mate’ at the rate appropriate to the route, but no receipt is then issued. The mate is accountable only to the driver for all revenues collected, and no report is made to the owner.

As noted above, Metro Mass Transit Ltd intends to introduce some form of ticketing though it has yet to select the most appropriate technology for this.

3.3 Passenger load factors

Passenger load factors in Accra can only be assessed through surveys. There are no data on passenger numbers or average trip lengths, and only estimates are available for the average kilometres operated by each vehicle.

The study on improving urban transport carried out just over 8,000 visual inspections on the three specified routes, using a 5-point scale of reference ranging from empty, through one- and two-thirds full, to full, and overloaded. These figures were disaggregated by vehicle type and capacity, route, working day or weekend, weather, time of day, and direction of travel. 

Average load factors for all tro-tros were measured at 80%, with very little variance by their size other than for smaller vehicles that tended to be slightly less well filled. Load factors in the off-peak surprisingly were slightly higher (88%) than the all-day average, though low loads in the contra-peak direction reduce the peak figures. No other factor showed significant variances, though weather was mostly fine during the survey period with very little rain.

For taxis, their load factors averaged only 28% reflecting the high proportion (67%) running without passengers. Clearly a high proportion of these must have been ‘dropping’ taxis that were cruising for passengers, rather than ‘shared’ taxis making up part of the public transport supply.

The transport planning study only surveyed vehicle occupancy in the peak hour and direction. For the tro-tro portion of the vehicle flows on the main corridors, load factors averaged 90%. This may be close to the practical maximum unless individual vehicle overloading is to be tolerated at these times in the interests of economic efficiency.

4 Structure and organisation of urban public transport

4.1 Organisational structure

The vast majority of public transport services in Accra are currently provided by the informal sector. The only formal bus transport undertaking operating is the newly established Metro Mass Transit Ltd. However this business also operates in Kumasi, Tamale, Sekondi-Takoradi and Cape Coast, and is expected to cover the next tier of towns in due course.

This business was established to honour a commitment made by the current Government in its election manifesto for the 2000 election when it was first voted into office. In that manifesto, the chronic status of transport services, and the infrastructure over which they operated, were identified as national priorities for improvement. In the urban passenger transport sector, the priority was given to improving services through investment in appropriate rolling stock that would focus on the reintroduction of large buses onto the route network.

It should also be noted that the dominant industry body then controlling the supply of urban transport, the Ghana Private Road Transport Union, was seen as being aligned to the outgoing Government and potentially hostile to the new administration. The creation of a potential counterweight to the power of GPRTU was regarded as being important in obtaining transport security under these circumstances.

Metro Mass Transit Ltd (MMT) has been established as a private commercial undertaking, but with the Government of Ghana holding 45% of the equity through equal shareholdings by the Ministries of Roads and Transport, and Local Government and Rural Development. The Social Security and National Insurance Trust, the National Investment Bank, the State Insurance Company and the Prudential Bank hold the balance of equity. Only the last of these can truly be regarded as a private-sector enterprise, and so MMT is under clear Government control.

The involvement of these financial institutions in the formation of the company is reported to be based on their wish to divest from expensive staff transport commitments. However the business case for the enterprise is certainly not compelling, and it is rumoured that their real interest lies in the property development potential. Should this be the case, then considerable care will be required to ensure an arms length relationship between the parties and avoidance of any conflicts of interest.

Full details of the capitalisation of the company are not openly available. The Government equity subscription was through the transfer of the physical (property) assets of the defunct state-owned OSA Transport Ltd, which has since been put into liquidation. These were valued at some US$ 3.5 million in commercial use, but have been downgraded to US$ 2.5 million for continued use in the transport sector. On that basis, the total capitalisation of MMT is around US$ 5.5 million, but it is unclear as to whether the minorities have yet paid for their share allotments.

Given that MMT is committed to a fleet investment programme that includes 250 Chinese Yaxing buses, and at least 75 DAF / Neoplan buses with a further 100 supposedly on order, the total debt of the company could approach US$ 20 million by the end of this period. If this is so, the company will then be very highly geared without a further capital subscription. Clearly that would put the Government under pressure unless it was prepared to accept a dilution of its stake.

MMT will have a Board of seven Directors, only two of whom will be nominated directly by Government. It is hoped, in this manner, to expose the company to private sector disciplines. The experienced transport manager seconded from the City of Amsterdam at the start of 2005 has now been appointed as Managing Director, and has been granted full executive authority.

4.2 Legal basis for organisation and jurisdiction

Under the Local Government Act (No.462 of 1993), urban passenger transport is a devolved responsibility falling to the relevant Metropolitan, Municipal or District Assembly covering the area in question. In the case of the conurbation of greater Accra, these bodies are the Accra Metropolitan Assembly, the Tema Municipal Assembly, and the Ga District Assembly. Each has jurisdiction within its own boundaries, but there is no formal co-ordination between them or a higher-level authority to which they could defer. The Greater Accra Region forms part of the tier of government designed to achieve local implementation of national policies, but it covers a far larger area than just the greater Accra conurbation.

In 1969, all urban passenger transport services (of whatever ownership) were consolidated into the Omnibus Services Authority by means of the Omnibus Services Authority Decree (NLCD 337). The Omnibus Services Decree (NRCD 71 of 1972) repealed this legislation, but retained the Omnibus Services Authority with the sole objective of bus service provision in its specified areas. This body was then later converted into OSA Transport Ltd under legislation covering the commercialisation of parastatal enterprises. 

The regulatory powers originally granted to the Omnibus Services Authority were transferred to a new Licensing Authority to be responsible for the licensing of all motor vehicles intended for use as omnibuses within a prescribed area. The Commissioner for Local Government in effect controlled this Licensing Authority, and the Minister for Local Government has now assumed these powers. No definition was set for prescribed areas, or for its boundaries to be conterminous with those of other local authorities. Potentially this could allow for a unitary authority to cover the whole greater Accra conurbation, but no such body has yet been set up.

The Licensing Authority shall determine, inter alia: routes and parking places of buses owned by public or private organisations or persons; fares to be paid by passengers on such buses; and types of buses to operate on particular routes in any prescribed area. The Omnibus Services (Amendment) Decree (NRCD 181 of 1973) authorised the use of Byelaws (rather than Bulletin notices) for the notification of specific route details, and such byelaws can also cover offences and penalties with regard to the license conditions.

Taken together, these powers enable the administrative specification of an urban passenger transport network for a specified area within the local jurisdiction. However it is reported that the Decree was never in fact implemented, though it still sits on the Statute Book. Without such powers, a regulatory vacuum exists for the sector. Under these circumstances, the degree of self-regulation subsequently introduced by the Ghana Private Road Transport Union has been a necessary measure to ensure an orderly market.

At present each of the local assemblies issues its own permits for the operation of commercial passenger transport services in its area, and their validity is accepted in the territory of the neighbouring assemblies. Permits are issued on demand to any vehicle meeting the basic requirements of roadworthiness, and having a properly qualified driver. These permits are for the whole licence area, and are not tied to specific routes. No consideration is given as to whether there is a market need for the additional permit, or to the potential consequences of oversupply in the sector.

In practice, an intending operator needs to join a branch of one of the controlling unions so as to access the right to operate its designated routes. At this level, there is considerable market sensitivity in that oversupply would impact adversely on the earnings of existing members. It is likely that this consideration outweighs the desire to maximise branch membership fees, which in any case are only payable on a daily basis and so are vulnerable to withdrawal from the branch of disgruntled members.

The exception to this arrangement is Metro Mass Transit Ltd, which appears to be operating as though entitled to the powers granted to the defunct OSA Transport Ltd. It is understood that MMT has not obtained operating permits for its areas of service.

4.3 Vehicle ownership and management

Vehicle ownership within the informal sector is covered in Section 6.1 below.

Within the formal sector, Metro Mass Transit Ltd is the legal owner of its operating assets. None of these have been obtained on operating leases, whereby ownership rights would still be vested with the lessor.

Equally, MMT has full discretion with regards to the management of its assets and the uses to which these are put. Government is only a minority shareholder in MMT and does not control its Board as currently constituted. Nevertheless, it is most unlikely that indirect pressure is not applied to management – especially in the domain of fares to be charged.

4.4 Vehicle purchase, finance and insurance

Issues related to the informal sector are covered in Section 6.3 below. The fleet currently owned by Metro Mass Transit Ltd has been acquired through a number of different routes, described separately in the following paragraphs.

The original fleet of 164 second-hand Fiat-Iveco buses was donated by the Italian government in response to a request for assistance made by the President. However the costs incurred in shipping and clearing these vehicles was met in Ghana, and presumably charged to MMT as part of its establishment costs.

The first 75 DAF chassis had actually been sourced by the previous administration, as part of a tranche of 150 units, with the intention that these would then be made available to the GPRTU under some form of finance arrangement. However, with the change in direction of the current Government, these vehicles have been allocated to MMT (with the balance going to STC, the state-owned inter-city carrier). The vehicles benefit from Dutch concessional finance, but it is not clear under what terms they have been passed on to MMT.

Additional DAF/Neoplan buses are now being acquired under a further concessional finance package from the Netherlands containing a 30% grant element. Apparently the Government is constrained in its future borrowing capacity as a result of rules imposed for debt forgiveness under the Highly-Indebted Poor Countries (HIPC) scheme. This has narrowed the available options for selection, but the vehicles themselves have a good proven durability under African operating conditions. Again it is not clear under what terms the finance will be passed on to MMT.

An insurance policy covering third-party and passenger risks is a legal requirement for all commercial transport operators under the Motor Vehicles (Third Party Insurance) Act (No.42 of 1958). It is understood that MMT does not carry comprehensive insurance in excess of this, and is carrying such risks itself.

4.5 Legislative instruments

In addition to the governing regulatory framework described in Section 4.2 above, operation of all road vehicles is governed by the Road Traffic Regulations (LI 953 of 1974) and the Road Traffic Offences Regulations (LI 952 of 1974). These regulations respectively deal with the registration, licensing, use and construction of vehicles in general (and of commercial vehicles in particular) and codify offences in these regards. 

Their powers derived from the recently repealed Road Traffic Ordinance (No. 55 of 1952), which has been replaced by the Road Traffic Act of 2004. Unfortunately this document is not yet available from the government printers, and so has not been examined in detail. However it is understood that the Act empowers the creation of new regulations, but that the existing legislative instruments are to remain in force for the time being until this is done.

The implications of these legislative instruments on urban passenger transport are as follow:

Road Traffic Regulations

Registration

No registration fee is required for a vehicle intended to be used to carry passengers for hire or reward. This provides an incentive to register a private vehicle as a commercial vehicle, and so may have resulted in misleading statistics.

Registration requires the presentation of a valid certificate of roadworthiness.

Prior consent from the Commissioner for Finance is needed for the registration of any vehicle more than two years old imported for commercial use, or more than five years old otherwise.

Registration of right-hand steering vehicles is prohibited. This should have prevented the import of the second-hand double-deck buses, but it is understood that special dispensation was granted.

Change of ownership of a vehicle requires its presentation to the licensing authority for inspection. Any license issued in respect of the vehicle must also be transferred to the new owner, and presented to the licensing authority. Any failure by the new owner to comply will result in the voiding of the registration.

Licensing

A professional driver requires a distinct licence from a private driver, but this is set at half the cost. This incentive may mean that statistics on drivers may be misleading.

The basic driving test authorises driving of vehicles up to 3 tonnes gross (actually 59 cwt). This would cover the large majority of tro-tros.

An application for a license to drive a heavier vehicle can only be made by the holder of a light vehicle license, and involves a further driving test.

Use and Construction

Overall vehicle width is limited to 8’ 3”, or marginally in excess of the international standard of 2.5 metres.

Vehicle overhangs are restricted to 40% of wheelbase in respect of those bodied in Ghana, or to 50% otherwise. Both these limits are restrictive, with at least 60% of wheelbase being more normal, and there is no obvious reason to constrain standards for professional local bodybuilders such as Neoplan.

Overall length of a vehicle without trailer is limited to 36’, or marginally short of the metric equivalent of 11.0m. A relaxation to this standard would facilitate international supply.

Overall height of a vehicle (including its load) is limited to 11’. This is not restrictive for a single-deck urban bus, but could be for a high-floor coach or a rural bus with roof carrier.

The Commissioner for Transport may permit the use of a bus exceeding 11’ on a specified route or routes. Whilst this does make provision for double-deck buses, this could be in conflict with the powers of the Licensing Authority under the aegis of the Commissioner for Local Government.

No retardation limits are set for foundation, emergency, or parking brakes.

No noise limits are set for engine silencing.

Maximum gross weight for a 2-axled vehicle is set at 16 tons, or 22 tons on three axles. These limits are not overly restrictive for urban buses, allowing some 100 passengers on a standee single-deck bus for example.

Maximum gross weight on any single axle is set at 10 tons. This may be restrictive for a rear-engined urban bus.

No vehicle shall be fitted with any device to amplify sound, other than a motor horn. This would appear to prohibit the use of an audible passenger-information system on a bus.

No quantified emissions limits are set.

Driving is limited to four hours continuous, or eight hours in any period of 24; a 30-minute rest break must be taken after four hours of driving. The driving hour limits are restrictive in the context of urban bus operation, and would lead to inefficient scheduling. EU practice is to restrict continuous driving to 4.5 hours, and daily driving to 9 hours except on two days per week when it may be 10 hours. The UK allows up to 5.5 hours continuous driving time, with a daily total of 10 driving hours (and 11 ‘duty’ hours).

Commercial Vehicles

A vehicle license is required for the carriage of passengers for hire or reward, with separate categories for taxis, buses and passenger lorries.

A taxi shall not be used to carry passengers at separate and distinct fares. This would appear to prohibit the operation of ‘shared taxis’.

A licensing authority may impose tables of maximum (and minimum) fares for taxis, and every taxi must carry a copy of this table readily visible to (intending) users.

A bus licensed to carry more than 14 passengers must employ a conductor being other than the driver.

An indication of the final destination must be clearly exhibited on a bus. No bus licensed to operate between specified points may ply for hire on any other route. These conditions make it feasible to enforce route licence conditions.

The overhang of a bus cannot exceed one-third of its overall length. This is less restrictive than the conditions set for general vehicles, but no exemption is given from these.

The minimum length and width of passenger seats are set at 16”, and the space between the squabs of successive seats must be at least 26” (with at least 10” clear space). All of these dimensions approximate to international standards (though the seat pitch should really be one inch longer on buses not intended for standing passengers), but are unlikely to be met by tro-tros in current operation.

Gangway width in a bus must be at least 15”. This is unacceptably narrow for a bus intended for the carriage of standing passengers, but meets the international standard for vehicles constructed primarily for seated passengers – such as tro-tros. However it is unclear whether a seat folded out into the gangway is legal under this condition, or that requiring it to be securely fixed.

The maximum height from the ground of the lowest step must not exceed 18”. This is well in excess of the international standard of 360mm, and presents a formidable barrier to intending passengers with impaired mobility.

At least one passenger entrance must be 21” or more in width. Again this is significantly below the international standard of 650mm, and would affect the boarding and alighting time of any encumbered passenger.

In calculating the permissible load on a passenger lorry, each person is deemed to weigh 150 lbs (including 28 lbs of hand luggage). No such standard is set for a bus, but the licensing authority may take into account the standing room available for passengers as well as the number of seats. However no passenger intensity in such an area is specified, nor is there any stated relationship to the number of seats.

General

An examiner appointed by the Commissioner for Transport or any police officer may inspect any motor vehicle to determine compliance with the Road Traffic Ordinance or regulations made or permits issued under this. A police officer in uniform may stop a vehicle for such inspection.

An examiner, or a police officer at inspector level or above, may issue a prohibition on a vehicle failing to comply with the Ordinance. A police officer may impound a vehicle found not to be in compliance while being operated. This is the key power required for effective enforcement.

Road Traffic Offences Regulations

Use of vehicles

No vehicle may obstruct the free movement of traffic on a road by parking, standing, loitering or in any other manner. No person shall park a motor vehicle on a road abreast of another motor vehicle. Taken together, these regulations allow for the orderly use of bus stops if they are effectively enforced.

Construction of vehicles

Basic, but largely unquantified, vehicle safety and emissions standards are set. Strangely there is no specific requirement for efficient brakes (other than on a bicycle), and all vehicles must carry a spare wheel even though this is not common practice on an urban bus.

Commercial vehicles

No driver of a taxi, bus or passenger lorry shall stand for passengers other than at a place set by the local authority. No bus shall take up or set down passengers except at the stopping places prescribed by the local authority. Hail-and-ride bus operation is thus proscribed.

No driver or conductor of a taxi, bus or passenger lorry shall blow his horn, shout, or make any loud or unnecessary noise to attract the attention of a possible passenger. Thus touting for passengers from a vehicle is proscribed.

General

Omnibus means any vehicle specifically designed and constructed for the exclusive purpose of carrying seven or more passengers and their luggage for hire or reward. This restates the definition of ‘stage carriage’ from the Road Traffic Ordinance.

Passenger lorry means any motor vehicle (other than an omnibus) used or intended to be used for carrying seven or more passengers for hire or reward, each paying separate fares.

4.6 Staffing and skills analysis

At the time of writing this report, the first Managing Director of Metro Mass Transit Ltd had been appointed for less than a month. He advised that he had only just selected his first-line management team, but these had to be appointed to their substantive positions. As such, it is not possible to comment meaningfully on the management cadre.

For the functional positions within MMT, covering both road crew and workshops artisans, the Managing Director advised that there were enormous skills shortages and also problems with regard to staff probity. Revenue integrity was seen as being his top priority, followed by effective bus maintenance for which purpose a Dutch engineering manager had also been appointed.

Within the informal sector, driving standards and vehicle condition were both indicative of a low skills base in the sector. However it needs to be recognised that there is currently no system of incentives in force to encourage higher standards in the industry. The body with prime responsibilities for their enforcement, the Driver and Vehicle Licensing Agency, lacks the necessary institutional and physical capacities for the purpose.

4.7 Facilities and equipment

Metro Mass Transit Ltd is based in the former Kaneshie depot premises of the now defunct OSA Transport Ltd. As such, it has the basic requisites for the operation of a fleet of large urban buses – a large parking area, a covered workshops building, and a suite of offices and other operational buildings. However the condition of all of these leaves much to be desired.

The parking area is unsurfaced, and areas of it are not well graded; further, it is reported as being prone to flooding in the rainy season. However the entry ramp has now been concreted, and new gates constructed. A further problem is that a large number of scrap buses from OSA Transport Ltd are still parked on the site, awaiting sanction for disposal from the Board of Survey as being public assets. The second-hand Fiat/Iveco buses will also need to be broken up in due course.

The roof of the workshops building leaks with heavy rain, and the floor area is also liable to flooding. Remedial works are being put in place, including the raising of workshops floors and the rehabilitation of drains as well as roof repairs. The workshops will also need complete re-equipping with regard to plant and tools that are either non-existent or exceed their useful life.

Offices are poorly lit and ventilated, and many are filled with what must be obsolete papers. The paying-in facility for conductors is a stand-alone wooden structure, with no security features other than an obsolete safe. The training school is another stand-alone structure, but squatters occupy this. Driver despatch and traffic management offices are in better order.

Facilities for the informal sector are generally even worse than those for MMT. Most owners lack off-street parking for their vehicles, and this would be a particular problem if larger buses than the standard tro-tros were in wider use. Most repair ‘garages’ are wayside facilities lacking all but the most basic tools and equipment, and none were seen that offered covered parking for vehicles being worked on. The main vehicle distributors do have extensive and well-equipped workshops premises, but these are seen as being too expensive for use by the informal sector.

4.8 Financial environment

Metro Mass Transit Ltd has yet to produce a real Business Plan based on an understanding of its true full life-cycle costs of operation and potential revenues as it expands its network of services. It is understood that existing plans are based largely at the pre-feasibility level, and cannot be used for making realistic projections in the medium term.

In reporting to Parliament in early-2004, the Minister for Roads and Transport indicated that MMT had covered its direct operating costs up to that time but foresaw the need for subsidy in the future in order to ensure its sustainability. At that time, MMT had no cost of capital and no charge for amortisation of its donated fleet. Further, maintenance costs were abnormally low as buses were being cannibalised for spare parts.

Since then, finance commitments have been taken out for both 250 Chinese Yaxing buses and 75 DAF/Neoplan buses. Further, the company has been capitalised at some US$ 5.5million and its investors will require a return on this investment. Finally, maintenance expenditure will now need to be incurred to ensure that the new buses achieve their life-cycle potential.

Under these circumstances, it seems surprising that the interim managers of MMT felt the need to undercut existing fares levels for the routes on which they had started operations. Not only did they have a superior product with new buses, they were also able to provide a direct service to the more distant suburbs unlike the informal sector. Clearly they felt under indirect pressure from Government, and were not acting as the commercial private-sector entity that is being proclaimed.

Unless MMT is reformed, as promised by its new Managing Director, its access to operating subsidy and its lack of commerciality are extremely damaging to all other operators in the sector. Given the stated economic stance of Government, such a stance against the private sector cannot be sustainable. This issue will need to be addressed in the reform programme.

4.9 Role of the informal sector

Apart from the nascent services of Metro Mass Transit Ltd, and the small number of second-hand double-deck buses of EasyLink, the informal sector provides the entirety of public transport services in Accra.

The Ghana Private Road Transport Union has acted to consolidate and regulate the provision of most tro-tro services, though a few are aligned with the Co-operative Transport Union which is focused more on shared taxis. The Progressive Transport Owners Association has been formed to represent owners’ interests, which some felt were being neglected by GPRTU. Government has now sponsored the development of the Ghana Road Transport Co-ordinating Council as an umbrella body for the sector, but this lacks real authority and industry support. GPRTU, in particular, pays little attention to GRTCC though it is a member of this body.

The terminals between which these are operated define the network of public transport routes in Accra. GPRTU exercises control of the network through its control of the large majority of these terminals, even though the larger and city-centre terminals are actually owned by the Accra Metropolitan Assembly. Operation of each route is normally shared between members of the ‘branches’ based at both terminals on a negotiated (but not necessarily equal) basis. The particular members operating the specific route are known as the ‘local’ of the branch for the relevant route.

5 Service supply characteristics

5.1 Operational characteristics

Routes operated

The urban transport planning study identified 90 terminals in Accra from which tro-tro services were being operated. Separate fares were identified for some 850 routes, but most of these will be operated by ‘branches’ or ‘locals’ at each terminus. As such, the total number of discrete routes will be nearer to 450. Nevertheless, this is an extremely high number of public transport routes for a conurbation the size of Accra.

There are two clear consequences of this multiplicity of routes within the urban network. First the level of service that can be justified on each is either infrequent, raising passenger waiting time, or requires the use of small buses that are relatively costly to operate and are inefficient users of road space. Second, each route is likely to have a high overlay on other routes that increases the potential for on-road competition even within a regulated system.

Scheduled timetables

At the time of writing, no public transport routes in Accra were being operated to a scheduled timetable. Rather, the practice in the industry is for each vehicle to wait in line at its terminal until has been filled (‘fill and run’) and only then to commence its operation. This can provide a good level of service throughout the day on more busy routes, but often results in excessive waiting time in the off-peak period for quieter routes.

Vehicle kilometres run

No operator interviewed had kept a record of the kilometres run by his vehicle, and the large majority of these didn’t have working odometers in any case. Building up a picture of typical daily operation on the selected routes, the study on improving urban transport identified an average level of utilisation of 711 kilometres per week. Allowing for the reduced service offer at weekends, this translates to about 125 kilometres operated each working day.

The number of tro-tros holding operating permits in greater Accra is slightly over 12,000. On the same assumptions used in Chapter 3 to estimate true availability levels, perhaps around 6,000 of these are put into service each day. If so, then the total daily distance run is in the order of 0.75 million kilometres. 

Driver training and control

Only a conventional car driving licence is required for the operation of most tro-tros, though this must have been held for at least two years (and it is understood that a minimum age of 25 years has been set in the new Road Traffic Act). As such, driving standards in the industry reflect those for the general motoring public and leave much to be desired. No research was undertaken into driving schools, or the test facilities at DVLA, but ‘learner’ vehicles are not a common sight on the road network.

Driver control is provided through the Ghana Private Road Transport Union, and its system of ‘stationmasters’ at each of the terminals it manages. Drivers are required to queue for their turn to operate the route, are not allowed to overload, and can only charge the authorised fare. This system appears to work remarkably well, certainly in marked contrast to cities such as Kampala in Uganda for example.

Vehicle maintenance practices

No operators interviewed claimed to undertake any preventive maintenance for their vehicles. Rather, their general practice is to undertake essential repairs only when absolutely necessary to ensure continued operation. Requirements for roadworthiness assumed a low priority under this regime, and no real pressure was felt from the enforcement agencies. The DVLA in Accra is badly under-resourced (until recently only having four trained vehicle inspectors, though this has since been increased to 14), and the Motor Traffic and Transport Unit of the Ghana Police Service is not active in this domain.

Service monitoring

There is no body or unit, either within the local civil administration or the operator unions, that monitors service delivery even on an ad hoc basis. Equally, there is no authority to which a passenger can make complaints other than the branch of the union that had provided the offending service.

Bus terminal management

The large majority of tro-tro terminals are managed by the Ghana Private Road Transport Union. Each terminal has a ‘stationmaster’, who reports to the Branch Secretary, and is then responsible for all operational activities on the site. He has a number of ‘Guards’ reporting to him who arrange for the orderly loading of vehicles, and ensure that queuing rules and work allocations are observed. Within each branch, it is normal for their good and bad routes to be shared between vehicles using a system of rostering.

Use of the terminal is only available to members of the branch, or to those of another branch operating a shared route on a reciprocal basis. Vehicles trying to pick up passengers for the route without having access rights are referred to as ‘floaters’, and are harassed by the guards if they attempt to trespass.

Management of the physical facilities of the terminals is more problematic. In most cases, GPRTU does not actually own the site but rather rents this from the relevant local authority or a private landlord. In neither case do these bodies have a strong commitment to investment in the infrastructure, and this leaves maintenance problems for the branch. Problems relate both to the vehicle circulating and parking areas, and to any passenger facilities such as toilets where available.

5.2 Current bus routing and scheduling plan

As noted earlier, there is no centralised bus routing and scheduling plan. The route network has developed over time to link the fixed terminals of the operator unions or associations on an ad hoc basis as demand has been identified for the potential service offer. Negotiations are then held between the relevant union branches as to the sharing of the work between them, and the service is launched on a trial basis. Should this rapidly become a commercial success, it is then incorporated into the permanent network.

No routes are operated to schedule, but rather are responsive to demand from their originating terminals. As passengers arrive at the terminal they are allocated to the first vehicle waiting to serve their intended route, which then commences service once it has been filled. Even on the quieter routes, there is no set maximum headway between services. This may cause severe delays to waiting passengers, both at the terminals and along the routes.

5.3 Income and expenditure statements

The only formal operator, Metro Mass Transit Ltd, has not yet started to produce management accounts. Apparently its data are confined to the gross revenues, kilometres operated and fuel consumed on each route, but these have not been made available for review. Crew costs could be apportioned to each route, but the payroll has not yet been adjusted to the current scale of operation. Maintenance costs for both spare parts and workshops labour are not yet accounted for, and neither is any overhead allocation.

No income and expenditure statements are available for the informal sector, and this is implicitly recognised by the Internal Revenue Service in its imposition of a flat-rate income-tax levy on each operator. Investment behaviour in the sector is suggestive of a low level of profitability with fares controlled at their current levels. The entry of state-supported MMT into the market is only likely to make this situation worse.

6 Vehicle related data

6.1 Vehicle ownership

It has not proved possible to obtain reliable information on vehicle ownership. Although this information is required on the Vehicle Registration Certificate, no database is available to search for linked ownerships or other patterns.

From discussions with the operator Unions and Associations, it would appear that vehicle ownership falls into four main categories:

· transport investors, who may own small fleets but more typically have only one or two vehicles;

· owner-drivers who have procured a vehicle for their own use;

· non-transport investors, mostly in other formal employment, who own one or more vehicles as a means of supplementing their income;

· expatriate Ghanaians who may have purchased the vehicle abroad and shipped this into Ghana in order to provide a means of livelihood for their relatives.

Of these categories, the non-transport investors may prove to be the most significant in terms of the number of vehicles operated. However, in many cases their commitment to the industry is not strong. Typically they will benefit from the strong cashflow that the daily hires generate, but make no reserve for heavy repair bills or eventual vehicle replacement. When faced with such expenditure, they often choose to sell up and leave the industry.

Fleet ownership is far less common in the urban passenger transport sector than in inter-city services that are seen as being more lucrative. The Internal Revenue Service, however, believes that there are some multiple-vehicle owners and is trying to trace these by linking their tax registrations on a common database. Pending the results of this exercise, there are no firm ownership structure data. 

A limited number of interviews with both tro-tro and taxi owners were conducted for the study on improving urban transport. From these, it was found that 87% of tro-tro and 79% of taxi owners only had the single vehicle; no others interviewed had more than two. None of the tro-tro owners drove their own vehicle, but 12% of taxi drivers did so.

None of the owners interviewed had outstanding finance liabilities against their vehicles, and these had typically been financed through the informal sector or the extended family. A small majority of both tro-tro and taxi owners would now contemplate taking out a loan to buy a replacement (typically bigger) vehicle. However their answers indicated a poor understanding of the issues involved, and reflect more an aspiration rather than a business plan.

6.2 Constraints on supply of sector inputs

The urban passenger transport sector operates under few direct constraints, but the nature of its operating fleet does present certain problems with regard to maintenance in particular. 

Fuel is widely and readily available at a subsidised price believed to be one-third below the international price, and is now the cheapest in the West African sub-region. However the President has given a commitment to deregulate fuel prices early in his new term of office and is prepared to face the consequence of sharply higher prices on general inflation (both direct, and indirectly through the transport component of produce, goods and services). Fears have been expressed that hoarding in advance of the price rise may lead to fuel shortages in the near term, but preventive measures are said to be in place to avoid this. Narrowing price differentials with neighbouring countries should reduce incentives for smuggling fuel across borders, and so should increase supply security in the longer run.

No public transport vehicles are currently assembled in Ghana, but there is an established bus body builder (Neoplan) operating in Kumasi. This company has been responsible for bodying the new DAF chassis being supplied to Metro Mass Transit Ltd, as well as others acquired for the parastatal intercity operator State Transport Corporation. The Chinese Yaxing buses for MMT are being imported fully bodied.

However the large majority of public transport vehicles in Accra are imported second-hand vans that are then converted to passenger use through the fitment of seats and windows. There is no direct prohibition on such imports, though the Customs Excise and Preventive Service claims to set an upper limit of 10 years in their age. However duty scale charges are given for vehicles even older than this, and the only deterrent against overage imports is the assessment of duties against the depreciated foreign price of the vehicle type with a lower limit set at 50% of this value.

For operators, the real problem presented by old vehicles is being able to obtain appropriate spare parts at an acceptable quality and for an affordable price. The largest tro-tros may be 25 or more years old; smaller vehicles are more typically between 15 and 20 years of age. These vehicle types have been out of production for many years, and their manufacturers are under no obligation to continue to supply parts. A parallel industry for the supply of ‘pattern’ parts has emerged, but these do not then always match up to original equipment manufacturers’ standards.

6.3 Financial arrangements for fleet procurement

Discussions with finance and leasing companies indicate only a small level of involvement in the passenger transport sector. Because of historic experience with defaults and absconding with vehicles, facilities are now only provided for operators who have service contracts to provide the necessary security. Effectively this excludes the vast majority of the industry who ply for hire and reward.

Were finance to be made available to such operators, it would normally only be extended over three years with an absolute maximum of five years. In the absence of substantial collateral, a deposit of at least 20% and possibly 25% would be required. Interest rates would typically be at least 10% and possibly 15% over Bank of Ghana Prime Rate. The latter reflects the fact that leasing companies obtain their funds from the banking sector, and their base rates are between 6% and 7% over the prime rate; margins above this are required for risk and profit.

Despite the above, the leasing sector would be prepared to re-examine options for financing buses against the business case presented by service contracts. Were these to be backed up by partial-risk guarantees against regulatory failure, it would no longer be necessary to ensure positive equity in the vehicle, and hence the conditions on deposit and term could be relaxed. Interest rates would still be problematic, though, because of their own cost of funds.

The sole exception to this picture is the state-sponsored Metro Mass Transit Ltd. The Italian Government donated its original fleet of second-hand buses, but all new fleet acquisitions are being financed through extended credit terms. In the case of the Chinese Yaxing buses, these benefit from preferential suppliers credit; the Dutch DAF buses benefit from concessional terms with a high grant element amounting to some 35% of the capital cost.

6.4 Fleet inventory

No recent studies of urban transport in Accra have been able to reach a reliable estimate of the total parc of public transport vehicles currently operating in the metropolis. Even the Ghana Private Road Transport Union, which claims to represent 85% to 90% of the minibus sector, was unable to provide such data despite having been commissioned to research this.

Vehicles are only registered on their first importation into the country, or after any change in their ownership or use. As the port of Tema is the main entry point for vehicles into Ghana, vehicles tend to be registered here irrespective of their eventual area of operation. However a new number-plate specification was introduced in 1996 that required all existing vehicles to reregister. As such, figures for that year should represent the total fleet then in operation but separate data were not available for the Greater Accra Region.

As each public transport vehicle in service requires an operating permit from one of the underlying Metropolitan, Municipal or District Assemblies (MMDAs), their data on revenue collection from this source should be a reliable indicator. Unfortunately, though, each of the MMDAs provides a differing level of detail in its figures, and those from the Ga District Assembly appear to have been crudely rounded. Further, state-sponsored Metro Mass Transit Ltd appears not to require operating permits.

Relevant data from 2003 are as follow:
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Only Tema Municipal Assembly was able to provide a time-series of operating permit data, but the figures are suspect prior to 2000, especially for taxis. These show the tro-tro fleet stabilising in 2003, after growth of some 15% in each of the previous two years. The taxi fleet showed slow growth in 2003 and 2002, after a rapid expansion of some 20% in 2001.

Relevant data are as follow:

	 
	Tema
	Taxi
	Tro-tro
	Tro-tro
	Tro-tro
	City bus

	
	
	
	12~16
	over 16
	all
	

	
	Year
	
	
	
	
	

	 
	2003
	2,629
	418
	492
	910
	0

	 
	2002
	2,515
	415
	485
	900
	0

	 
	2001
	2,438
	382
	396
	778
	0

	 
	2000
	2,013
	371
	305
	676
	0

	 
	1999
	948
	325
	187
	512
	0


The best available data on the composition of the public transport fleet comes from the traffic counts undertaken in 2004 for the urban transport planning and traffic management study for the greater Accra metropolitan area, though clearly these may be affected by differing levels of utilisation for each vehicle class. Further, many of the mid-sized buses will have either been in long-distance service or have belonged to enterprises or public institutions.

Nevertheless, the proportion of tro-tros having up to 16 seats (47%) is very similar to that in the Tema permit data (46%). The observed weighted average capacity of a tro-tro can thus be taken as 17.5 persons, with that for a bus being 46 persons. Relevant data are as follow:

	
	Capacity, persons
	9
	12
	15
	19
	23
	27
	33~43
	54~77
	~100
	~150

	
	Proportion, %
	4.3
	14.6
	21.4
	18.8
	26.5
	3.2
	7.3
	2.6
	1.2
	0.1


Metro Mass Transit Ltd is continuing to receive buses from the order for 250 units placed in China, but a fair proportion of these are being deployed outside Accra. Similarly, locally bodied DAF/Neoplan buses are beginning to be delivered from the initial batch of 75, and it is understood that more of these are on order. However the future vehicle allocation in Accra will depend on the current development of a business plan, and no figures were available at the time of writing this report.

6.5 Fleet maintenance

None of the tro-tro or taxi owners interviewed for the study on improving urban transport advised that they used preventive maintenance techniques to ensure their vehicle’s condition. Rather the practice was for the driver to arrange (and pay) for any minor repair needed during the course of the day’s operation, and for the owner to take responsibility for major repairs as the need arose and for bi-annual testing.

There is no formal definition of minor repairs, but these are generally taken to cover puncture repairs for tyres, engine oil top up, and minor electrical items such as bulbs. Downtime for the relevant fitment is minimal, and the work would normally be undertaken at the terminal or possibly at a roadside facility.

More major repairs are generally taken to ‘garages’, but these lack suitable premises and have little workshops equipment; even their artisans’ tools are limited in quantity and often in poor condition. None visited had the potential to work on large buses under cover, though roadside repairs were being undertaken on some medium buses. The franchised motor industry only reported usage of their fully equipped premises by some vehicles covered by operating leases.

Metro Mass Transit Ltd has now taken over the Kaneshie depot premises of OSA Transport Ltd following that company having been put into liquidation; the value of these and other premises around the country provided Government’s equity subscription to the new company. However professional management of the technical facilities is only now beginning, and the workshops require full refurbishment and new equipment.

MMT will implement effective preventive maintenance procedures as soon as it is able to do so. However it has no plans for capital rehabilitation of its second-hand Iveco fleet, and does not foresee the practicality of such work on the new Chinese Yaxing buses that are already showing signs of structural corrosion. It is likely, however, that the DAF buses will benefit from capital rehabilitation during their planned extended life cycle.

6.6 Vehicle operating costs

The informal transport sector does not capture data on either its costs or its kilometres of operation, but is concerned solely with its daily cashflows; in fact, only 22% of vehicles surveyed had working odometers. Nevertheless it is possible to make estimates for these from the owner and driver surveys conducted for the study on improving urban transport.

Survey interviews identified a wide range of operating practices, and round trips covered, even within each route. Some of the data provided were not credible, but the typical distance operated in a week on the selected routes averaged only 711 kilometres (37,000 kilometres per year). However it should be noted that these were relatively short routes involving a high number of round trips, and hence exposure to CBD congestion. It is likely that significantly higher levels of productivity could be found elsewhere in the network.

Figures were obtained for daily cash spends on the main items of operating costs, and these showed a reasonable degree of consistency across the interviews despite the apparent variance in operating patterns.

For the driver, his fixed costs included a daily hire charge of about Cedi 8,000 per seat, Union charges of Cedi 6,000 to 15,000 per day, the conductor (‘mate) at about Cedi 18,000 per day, and income tax assessed at about Cedi 2,500 per seat per quarter. Variable costs averaged Cedi 6,000 per seat per day for diesel (10,000 for petrol), Cedi 4,000 to 6,000 per seat per week for minor repairs, and Cedi 80,000 per week for miscellaneous expenses (touts, Police, etc). 

With fuel at that time costing Cedi 4,375 per litre for diesel (and Cedi 5,000 for petrol), the consumption rate for a 19-seat diesel tro-tro is around 5 kilometres per litre (20 litres per 100 kilometres) and that for a 12-seat petrol tro-tro is virtually the same. These very high levels of fuel usage reflect slow operation in highly congested traffic, low technology of the engine types in these older vehicles, and their maintenance condition.

For the owner, the capital employed is around Cedi 2 million per seat (Cedi 38 million for a 19-seat tro-tro). The cost of third-party insurance is about Cedi 40,000 per seat per year, annual operating permits cost Cedi 20,000 to 25,000, and Union affiliation ranges from Cedi 10,000 to 15,000 per day. Repair costs are estimated to be around Cedi 500,000 per month.

With daily income for a 19-seat tro-tro being about Cedi 152,000, and vehicles typically being hired for 24 days per month, gross monthly income is around Cedi 3.65 million. With insurance and permits costing Cedi 65,000 per month, Union dues around Cedi 300,000, and repairs a further Cedi 500,000, this leaves a free cashflow of some Cedi 2.75 million per month, or Cedi 33 million per year. 

Clearly this is an unlikely rate of return on investment, and probably reflects a lack of proper provision for irregular long-term costs such as major repairs or accidents and the eventual replacement of the vehicle. Further, this figure is sensitive to the real rate of availability of the vehicle. Survey data will have been biased to vehicles currently in an operational condition. However one union branch reported that less than half of its registered owners were able to provide their vehicles for operation on any given day, with extended downtime for repairs being the major problem. If this result were typical, average earnings would only be about half of those calculated above.

7 Existing regulatory arrangements and institutions

7.1 Review of market conditions

For some years now, Government has abdicated any direct responsibility for either planning or providing public transport services in Accra. The Licensing Authority established by the Omnibus Services Decree of 1972 never took substantive form, and OSA Transport Ltd (the later commercialised form of the Omnibus Services Authority redefined in that decree) has recently been put into liquidation following a long period in which it only operated services in the north of the country.

In the regulatory vacuum that subsequently ensued, the Ghana Private Road Transport Union was established to provide a mechanism for industry self-regulation in the sector and acted to co-ordinate the activities of the wide range of private investors then attracted to the business opportunity. Other smaller bodies such as the Progressive Transport Owners Association and the Ghana Co-operative Transport Union, representing owners and mainly taxis respectively, have also since emerged. However it is estimated that GPRTU now controls 85% to 90% of the market.

Any intending operator can readily (and cheaply) procure a permit from the relevant local authority (Assembly) covering his planned area of activity. The only provisos are that he must have a vehicle with a valid certificate of roadworthiness, and must employ a driver with the appropriate category of licence. This permit covers the totality of the Assembly area, and is recognised by adjoining Assemblies within a conurbation. It is not confined to a specific route within the area, though appropriate powers to impose such a condition exist in the legislation.

However, in practice, the governing unions or associations actually control market entry. The intending operator must identify a ‘branch’ or ‘local’ willing to add him to its roster for the route in question, and pay the appropriate dues. If the route is believed to be over-subscribed, the union will refuse the application. Allegations have been made that the branches will solicit for additional members despite a shortage of work opportunities, but this has been denied as it would act against existing members’ interests and officials are subject a democratic mandate.

The public service vehicle has to be registered as such, either when first imported, when it is converted to passenger carrying configuration, or when on-sold by an existing operator. At that time it must be subjected to a test of its roadworthiness by the DVLA, and then re-tested every six months thereafter. This intensity of inspection for commercial vehicles is twice that required for private vehicles, but its effectiveness is limited by the institutional and technical capacity of the test centres. Until recently only four qualified inspectors were employed in Accra, though this figure has since been increased to 14. The test centres also lack facilities for larger vehicles, and modern diagnostic equipment particularly in respect of exhaust gases.

Driver testing is also a responsibility of the DVLA, and allegations have been made as to the quality of the test regime being practised. In the particular case of public service vehicle drivers, there is also a problem with regard to the availability of appropriate test vehicles. The new Road Traffic Act has apparently raised the qualification standards and age requirements for PSV drivers, and it is understood that this area is now to be given priority by DVLA.

It should also be noted that existing legislation only places requirements on the driver and the vehicle providing transport services, and not on the owner. In order to raise standards in the industry, there is a case for the introduction of a specific license to operate a passenger-carrying vehicle for hire or reward. Such a license would be applied to the person keeping or using the vehicle, and not to the driver who is acting as his agent. Specific conditions could be placed on the license holder in respect of maintaining the vehicle in a roadworthy condition appropriate to passenger services.

7.2 Fare and fare change mechanisms

In theory, public transport fares were fully deregulated as part of the programme of economic liberalisation initiated more than 10 years ago. Government has only retained pricing controls on a very limited number of ‘essential’ products or services, such as road fuels. However, this latter area has a very direct impact on vehicle operating costs, and hence fares levels. In the last year, approaching presidential and parliamentary elections, fuel prices were being heavily subsidised through the central budget. This position is clearly unsustainable, and deregulation of fuel prices is now promised – together with exhortations for both suppliers and users then to minimise the consequences for inflation.  

In practice, though, a degree of unofficial fares regulation is still exercised by the Ministry of Roads and Transport in ‘negotiations’ with the Ghana Road Transport Co-ordinating Council representing operator interests. It is understood that these negotiations are based on a formula recognising the unit costs of transport inputs and typical operating efficiencies in the sector, but this has not been disclosed to external parties. 

It is claimed by GRTCC that the level of fares increase allowed through these negotiations is actually significantly less than that arising from a strict application of the formula. It should also be recognised that there is no uniform fares rate applying in Accra, and that fares increases relate to existing route-based fares rather than to an approved rate per kilometre across the network as would be implied by a formula.

The advantages to Government of this mechanism for fares control are manifold. A high level of control is exercised over this politically sensitive subject, whereas any blame for the actual increases can be transferred to the private operators providing the services. Government has also reinforced its position in this domain through the development of Metro Mass Transit Ltd, which is able to charge lower fares through its capital and (potential) operating subsidies.

However the authority under which the Ministry of Roads and Transport exercises these powers is unclear. The only legislation providing for the prescription of public transport fares is the Omnibus Services Decree of 1972, but this empowers a Licensing Authority established by the Ministry for Local Government for the purpose. Historic powers had been contained in the Road Traffic Ordinance of 1952, but the new Road Traffic Act repealed this legislation last year. Urban transport is, in any case, a responsibility devolved to local Assemblies by the Local Government Act of 1993.

7.3 Effects of unions and union regulations

As has been noted earlier, the operator associations – particularly the Ghana Private Road Transport Union – effectively control market entry through their management of the terminals from which public transport services are provided. An intending operator has to pay a joining fee to a specific ‘branch’ or ‘local’, typically amounting to some Cedi 300,000, which grants him ‘probationary’ status for a period ranging from six to 24 months. In return, his vehicle joins the relevant route roster, and is assigned work on an equitable basis based on a system of queuing for loading in strict rotation.

Control and regulation of the urban transport market by the associations has evolved as an industry response to the regulatory vacuum created by the failure of government to implement the Omnibus Services Decree of 1972. By effectively introducing self-regulation for the sector, an orderly market has been created in which the worst consequences of ‘competition on the route’ have been avoided. Route terminals are well managed, within the constraints of their infrastructure, and overloading and fare gouging are largely avoided. Disciplinary action is taken against members who flout the rules.

However there are a number of adverse consequences of this union control. The principal of these is the rigidity of the route network, operated between designated terminals that they control, which fails to provide an accurate match of transport supply to passenger demand. A high proportion of passenger journeys involve one or more interchanges as a consequence, and the final point of alighting is often at some distance from the desired destination particularly in the central business district. A centrally planned network, based on passenger desire lines rather than available infrastructure, would inherently be more efficient and so act to reduce resource consumption in the sector and hence economic fares levels.

Further, in order to preserve the net earnings of their members, the unions impose a number of operating practices that work against passenger interests. The principle of these is waiting for the assembly of a full load before commencing operation on the route. This can impose high waiting times at terminals, particularly outside peak times, and makes it very difficult for intending passengers to access the service along the route. The latter, in turn, then requires an extended walking leg from the point of journey origin to the route terminal to ensure access. It is also normal practice to force the waiting passengers to sit in the vehicle in the full sun, rather than to access any available shade.

By loading vehicles in strict rotation, the unions prevent intending passengers from rejecting ones that fail to meet expected standards of cleanliness or physical condition. This, in turn, lowers the incentive for vehicle owners to improve their performance in this domain in the absence of any effective external enforcement. Any investment in a premium quality vehicle also becomes impractical under these circumstances, and acts as a barrier to the development of a service offer capable of attracting existing car users.

7.4 Taxation and other incentives / constraints

The Internal Revenue Service is responsible for general tax collection, and administration of tax-related legislation. Since 1987, the Ghanaian government had delegated the responsibility for collecting income tax on a daily basis from informal passenger transport operators to their unions, primarily the Ghana Private Road Transport Union. GPRTU acted on behalf of the IRS on an agency basis, formalising the system used previously from 1963 to 1986.

However, the 2003 Budget from the Ministry of Finance included the introduction of the quarterly sticker system in the collection of income tax from commercial transport operations. This was designed to improve tax administration and to increase revenue recovery.  Under the revised system, transport owners pay various rates of tax depending on the type and size of vehicle and not their assessed earnings.
The IRS considers the revised system as a significant improvement. It involves vehicle owners acquiring a sticker, very similar in concept to a registration payment sticker or to a valid third party motor insurance sticker, both already used on vehicles. The stickers are issued quarterly, with each quarter being of a different identifying colour to help easy recognition of current validity. Payments can be made at 13 IRS offices across Greater Accra in addition to small IRS booths at the more popular transport interchanges.  

Charges per quarter are standard to all commercial vehicles in each class, but increase according to passenger capacity.  Defaulters risk a fine of Cedi 500,000, levied either by tax collectors or by the Police. It is understood that sectoral tax revenues have increased significantly by using the new method, rising from an annualised rate of Cedi 6 billion to Cedi 24 billion in the first year of implementation. IRS considers that there is a potential for further increases in collections, and had budgeted for Cedi 30 billion in the current year.

It is significant to note that vehicle income taxes are ceded to the local Assemblies for their use, but are not then hypothecated to transport sector or infrastructure development. This lack of linkage may explain the apparent disinterest of the relevant Assemblies in the urban transport sector. Other transport revenues arising from the issue of operating permits are of a lower order of magnitude, and may not even cover their administration and enforcement costs.

Other imposts faced by transport operators include taxes, particularly VAT, and duties levied on their business inputs. As transport fares are exempt from VAT, operators have no means of reclaiming that business cost. Duties on vehicle imports are designed to act as a disincentive to the importation of older (and hence environmentally more offensive) vehicles, but appear not to be set at deterrent levels. 

However the central government subsidy of fuel prices acts as a significant indirect benefit to the sector in reducing its operating costs. In addition, Metro Mass Transit Ltd will have access to operating subsidies, as these are needed, as well as having benefited from the acquisition of its fleet under concessional finance terms. However it is understood that it will not benefit from the full range of duty and tax exemptions previously available to the publicly owned OSA Transport Ltd.

8 Perceived problems and attributed causes

9.1 Inadequate service quantity

The two best indicators as to whether there is an insufficient level of service lie in the degree of vehicle overloading, particularly in the peak, and the waiting time that passengers typically experience. Overloading is currently very well controlled in Accra, resulting from effective management of terminals by their controlling Unions and enforcement on the road by the Police. As such, waiting time is the preferred indicator but unfortunately this has only been surveyed in depth on a limited number of corridors in greater Accra.

The study on improving urban transport through private participation in Accra carried out some 8,500 interviews on three routes, namely Maamobi to CMB, Nima to Tema Station, and Mallam to CMB. The average waiting times observed were 11, 7 and 16 minutes respectively, giving a survey average of 12 minutes. This figure compares with average waiting times of 15 minutes for tro-tros and 16 minutes for taxis, respectively, observed for Accra as a whole in the very limited but more widespread interviews conducted in the urban transport planning study.

Factors affecting average waiting times include the day of the week (13 minutes on weekdays, as against 9 minutes at weekends), weather (11 minutes when sunny, 16 when wet), time of day (14 minutes in the peak, 11 in the off-peak), direction of travel (11 minutes in-bound, 15 out-bound), and mode of travel (8 minutes for taxi, 12 for tro-tro, and 20 for bus). Somewhat surprisingly, waiting times at stops along the route were generally shorter (8 minutes) than those at route terminals (13 minutes) or at interchange stations (14 minutes). Journeys in the contra-peak direction made from route interchanges suffered the longest delays of 18 minutes. The shortest were those from intermediate stops in the contra-peak direction with 4 minutes.

On average, then, waiting times on the selected routes were not unreasonable and indicated a broad match of transport supply to service demand. However the variability of times as shown indicates that this is a fragile balance. When operating speeds are slower, as in wet weather or the evening peak, waiting times increase significantly. Further, those journeys involving one or more interchanges suffer particularly badly. Anecdotal evidence also suggests that travel experiences on peripheral routes are far less satisfactory than those in the busier more central corridors surveyed.

Tellingly, from the customer attitude surveys in the study on improving urban transport, time spent waiting rated as the prime concern of only 12% of respondents, and the second concern of a further 12%. Safety, comfort and security, and trip cost were all of higher importance to the interviewees. However, for those passengers travelling by bus the figures rise to 18% and 13% respectively. This reflects the low level of service provided on the only one of the three routes surveyed on which buses operated.

9.2 Low levels of safety

The customer attitude survey referred to above found that safety was the first concern of 46% of respondents, and the second concern of a further 20%. However no statistics have been made available to back up these concerns with regard to the public transport sector, with road accident data not being collated in this manner. The Built Environment and Road Research Unit of the University of Kumasi is reported to be carrying out research on this topic, but relevant figures are not yet available.

From focus group discussions, it became apparent that concerns over safety with respect to tro-tros (and, even more, large buses) related largely to the image and experience that these vehicle types had generated in the inter-city market. It was admitted that most urban accidents were in fact at low speed, and caused relatively little damage to vehicles or hurt to passengers. However safety was still reported as a real issue by taxi users, 70% of whom rated this as a main concern, because of their speed of operation when traffic conditions allowed.

The real safety issues with regard to urban transport in fact relate to pedestrians. Very little provision is made for their safe mobility within the road infrastructure and, where sidewalks are provided, all too often these are commandeered by hawkers or parked cars obstructing people movements and forcing them into the roadway. Road crossings are also problematic, with few signalised junctions having adequate pedestrian provision, and unsignalled crossings mostly being ignored by motorists; there are very few pedestrian over-bridges or underpasses in the city. Further problems exist at public transport stops and terminals, with inadequate segregation of movements and little consideration being given by drivers.

9.3 Poor service quality

The customer attitude survey referred to earlier indicated that comfort and security rated as the first concern of 16% of respondents, and the second concern of a further 35% (for most of whom safety had been the primary concern). Thus service quality is the clear second major perceived concern of public transport users.

Research carried out by Ghana Infrastructure Ltd in developing their concept for bus rapid transit indicated a willingness to pay 17% more than current tariffs for a better quality of service, even if this was no faster. Willingness to pay increased only to 21% if the journey were then also 15% faster, indicating that service quality was a far higher priority than speed itself.

Comfort and security issues arise both in the motor parks and on the vehicle. The very limited number of interviews conducted for the urban transport planning study found that the lack of toilets or poor sanitation at terminals was a concern of 67% of respondents, and the lack of personal shelter that of 39%. Focus group discussions held to support the customer attitude survey also disclosed very real concerns about pickpockets operating in congested terminals, especially after dark.

Problems with the terminals are attributed both to their ownership and management. The main terminals, particularly in the CBD, are owned by the relevant MMDA. However the charges levied for their use are not significant in relation to their investment needs, and so little action has been taken to make improvements. The transport ‘unions’ operating the terminals have no real incentive to undertake the necessary work themselves. At the outer terminals, which are often privately owned and rented by the relevant union ‘branch’ or ‘local’, scarcity of land and its relatively high value has restricted their development for other than vehicle operating activities. Suggestions made to redress this situation have centred on the introduction of public / private partnerships for the management and development of the central terminals, funded through user charges. However no such measure has yet been initiated.

Problems with the vehicles centred on their general cleanliness, the condition of their seats, water leaks during the rains, and the attitude of the crew. Focus group discussions identified cleanliness as a very real issue when the vehicle was also used for the carriage of produce or market goods, as sometimes happened in periods of low passenger demand. However the general standards in the sector are not acceptable, based both on the typical age of the vehicle and a repair culture that tends to focus on its mechanical aspects rather than the passenger saloon. 

Concerning the physical condition of the vehicles, this reflects both the maintenance culture in the industry and the lack of effective enforcement capacity at the government level. As the industry is effectively self-regulated, the operating ‘unions’ could also do more to raise the standards expected of their members. However their funding through charges levied on these gives them no incentive to expel those who fail to perform. Further, the operating system of strict rotation of work at the terminal does not allow passengers to select vehicles based on their condition. 

Women in particular also expressed concern about the attitude of crew. This reflected both a degree of harassment – where taxis were seen as a greater risk – and a failure to protect from the behaviour of fellow passengers. Further, the lack of any independent complaints procedure or body means that dissatisfied passengers have no effective means of redress.

With regard to the standards expected from road crew, these have no strong basis in law. The driver of a commercial vehicle is required to have a degree of maturity and experience in that the licence for each increasing class requires having held that for the lower class for two years as well as passing written and driving tests at the time of upgrade. It is understood that the new Road Traffic Act will also introduce a minimum age requirement of 25 years for the driving of public service vehicles. 

However the institutional capacity of DVLA with regard to the road testing for large-vehicle classes is weak, and allegations have been made about the ability to ‘procure’ licences in the past. Focus group discussions identified that young and unskilled drivers are often allowed to drive tro-tros, presumably while the regular driver takes a break. Little enforcement activity was reported in this domain.

The Road Traffic Regulations require that a bus licensed to carry more than 14 passengers must employ a conductor being other than the driver. However no conditions are placed on the conductor with regard to the wearing of uniform or other relevant standards of behaviour. In most cases the driver employs the conductor or ‘mate’ on a daily basis, with the main criterion for selection only being his honesty in declaring all fares paid. Less frequently, it is the conductor who has hired the vehicle for the day and he then employs the driver.

9.4 Low level of affordability

Trip cost was the primary concern of 18% of passengers surveyed for the study on improving urban transport, and the second concern of 20%. It was thus the clear third concern overall, and was a particular issue for the young (for whom it rated higher than comfort and security), for those travelling at weekends or for social purposes, and for those choosing to use buses.

However the research undertaken by Ghana Infrastructure Ltd indicated a general willingness to pay 17% more for a better quality of service, even if this were no faster. Clearly then, for a high proportion of public transport users, affordability is not a major concern. Affordability thus has to be seen as an issue impacting particularly on the disadvantaged in society.

Single fares from the outer suburbs to central Accra can be as much as Cedi 2,500 for a direct service; if an interchange has to be made, this could rise to Cedi 3,500. Thus, for a regular commuter making 22 round trips per month, the total cost of his essential travel could amount to Cedi 150,000. With salaries for low skilled jobs reportedly as low as Cedi 400,000 per month, travel would consume a disproportionate share of income under this scenario. 

No data are available on general household income by area of residence, though it is reported that some of the outer suburbs are relatively affluent and there are pockets of high deprivation in inner suburbs such as Nima and New Town. Under these circumstances the problems of high travel costs need not impact particularly on those forced to the edge of the conurbation by house rents, as would be typical in many countries of sub-Saharan Africa

9.5 Low operating speeds

Operating speed was a relatively low priority of those interviewed for the study on improving urban transport, being the main concern of only 9% of passengers and the second concern of a further 14%. However this may be explained by the characteristics of these short routes with only 32 minutes on average being spent in vehicles (including waiting time at interchanges). On longer routes, such as those originating from the outer suburbs beyond the motorway ring or towards Tema, speed and journey time are likely to prove much more important.

Ghana Infrastructure Ltd, in their study on mass transit options, calculated an implied value of time for public transport passengers of only Cedi 21 per minute. This again reflects the higher priority given to quality of service referred to earlier, with a higher willingness to pay being expressed for this rather than just speed alone.

Despite speed being a relatively low direct concern of passengers, however, it has a strong indirect impact on the price that they must pay for their service. Low operating speeds lead to low productivity for operators, reducing their gross revenues and recovery of their fixed costs related to the vehicle and of their semi-variable costs related to the road crew. Further, traffic congestion increases both fuel consumption and wear on the vehicle driveline. Both effects impact negatively on profitability and so lead to the need for higher tariffs.

The urban transport planning study has identified unacceptable levels of service at peak hours both on sections of the main arterial road network and of sub-arterials in inner-city suburbs. It has also confirmed the inefficient use of road space by low occupancy modes of transport, with cars and taxis occupying nearly half the road space despite their carrying only 2.1 and 1.3 passengers respectively on average.

Clearly, under these circumstances there is a need for some degree of priority in the allocation of road space to public rather than private (car or taxi) transport. The urban transport planning study recommends implementation of such measures on the seven core corridors identified from its analysis of traffic volumes. It also recommends the construction of grade separation of road / rail crossings on Graphic Road and Ring Road West for this purpose.

Both Ghana Infrastructure Ltd and the Institution for Transportation and Development Policy have carried out studies into the feasibility of upgrading such public transport priorities into full bus rapid transit systems on the South American model. The World Bank is considering co-financing a pilot implementation of such a scheme on one of the identified corridors.

For roads where public transport priority measures are not a feasible option, there is a need to increase their functionality and to introduce intersection controls so as to raise capacity and increase operating speeds. A hierarchy of roads also needs to be introduced, with main arterial routes being segregated from unrestricted local access.

In general, little provision is made in the current road designs for either passenger-transport lay-byes or for queuing space for turning traffic; resultant delays impact on all vehicles. Also relatively few intersections are signalised, and these tend to suffer from inefficient staging and unreliable power supply. Manual control of traffic at intersections is far too rare, and the Police have stopped informal but effective local initiatives in this domain. 

Further, the general maintenance condition of the road system, especially of drains and drain covers, restricts capacity and reduces speeds. Conversely, where road improvements have been made, it has often proved necessary to introduce traffic-calming measures in order to control speeding and hence danger to pedestrians in particular.

A range of interventions for the main corridors in Accra has been identified in the urban transport planning study. However it could be argued that these focus too much on physical investments, and perhaps not enough on improved practical management of the road network through greater deployment of trained personnel.

9.6 Poor service accessibility

Surveys conducted for the study on improving urban transport identified an average walking time from the start of the journey to the first transport boarding point of 12 minutes, with this showing only very minor variances with route or mode. At an assumed walking speed of five kilometres per hour, this places residents on average within one kilometre of a transport stop. Whilst planners might regard that figure as an ideal upper limit, it is in fact a good level of accessibility by the standards of sub-Saharan Africa.

However these surveys were only conducted on two corridors serving respectively an inner and a middle-distance suburb. Given the high radial orientation of the road network in Accra, the physical separation between motorisable roads suitable for transport operations is not very great at these distances from the city centre. Thus the catchment areas served by the routes in question are relatively confined.

Anecdotal evidence, arising from the focus group discussions, suggests that any problems of accessibility are worse in the outer suburbs of the conurbation and the settlements around this. Here it has not always been possible to develop local road networks at the pace that housing areas have grown, and there has often been poor co-ordination between transport and land-use planning. However the transport supply industry is sensitive to market opportunities, and new routes continue to be initiated in these areas.

Accessibility of services is also an issue in the central business districts of Accra. Walking time to the first transport boarding point averages 13 minutes here, marginally higher than that at the outer end of the routes. As will be discussed below, this largely reflects industry operating practices and the location of terminals in relation to travel demand generators. Also prohibitions have been placed on stopping for passengers along certain streets in order to reduce the impact on general traffic congestion.

9.7 Inappropriate vehicle type and size

Public transport in Accra is provided by buses, tro-tros and shared taxis. There is no formal definition of a tro-tro in the legislation, but it is generally accepted as being a vehicle capable of carrying more than seven but no more than 23 passengers. Buses capable of carrying more than 33 passengers require a higher category of driving licence, but vehicles with between 24 and 32 seats (such as Toyota Coasters for example) are regarded as small buses rather than as tro-tros.

Shared taxis are small vehicles, mostly saloon cars, having no more than seven seats. These operate on fixed routes, charging separate set fares for each passenger rather than being hired as a whole (when they are referred to as ‘dropping’ taxis, offering negotiable fares). There is no provision for shared taxis in the legislation, and no form of separate identification from dropping taxis. In fact it is claimed that shared taxis convert to dropping taxis at times of high demand, such as heavy rain, in order to maximise their income.

Shared taxis tend to operate on shorter routes, and in suburbs with poor road infrastructure. Dropping taxis are more frequent on the main corridors, and so have been ignored in the following assessment of public transport vehicles based on traffic counts from the urban transport planning study (where the average load observed in the peak hour and direction was only 1.3 passengers).

Data from the traffic counts undertaken for the urban transport planning study indicate that the average passenger carrying capacity of all public transport vehicles operating in Accra is only 21, with the tro-tros offering some 17 places. With the urban transport planning study having identified seven corridors in Accra with flows in excess of 6,000 people per hour in the peak direction, and a maximum of 20,000 people per hour on parts of Winneba Road, the use of such small vehicles is clearly a mismatch of supply to demand on the core network. 

The large buses do provide a higher proportion of total capacity than their share of the surveyed traffic flow, though. The vehicles of MMT provided 6.2% of places even though being only 1.3% of the vehicles operating, whereas tro-tros provided 69% of capacity with 86% of the vehicles. The balance of passenger carrying vehicles observed were mostly enterprise, institutional, or inter-city buses, though some mid-sized buses operate on certain urban routes.

On the other hand, the very large number of routes offered by the industry requires that small buses often be used to provide an attractive frequency particularly in the off-peak and in the peripheral areas. This issue will be examined further in the later Section on efficient network planning.

The urban transport fleet in Accra offers low standards of passenger accessibility and comfort irrespective of the typical vehicle condition discussed in the following Section. Most vehicles being operated are conversions of light or medium vans, not originally intended for passenger operation, and the smaller numbers of buses are poorly specified for urban service. Further, the majority of vehicles are relatively inefficient users of road space, though clearly far better than private cars or taxis.

Tro-tros are light vans, mostly of Japanese or German manufacture, that have been converted to passenger carrying use through the fitment of seats and windows. While most of these have nearside sliding doors to their saloons, a significant proportion only have rear doors that also have a relatively high entry step. Seats are locally fabricated, and their design and fitment is conducive neither to passenger comfort nor safety.

The only purpose-built buses in the urban public transport vehicle parc are those acquired for the recently formed Metro Mass Transit Ltd. This enterprise commenced operations with second-hand Iveco buses donated by the Italian Government. However these were replaced by locally bodied DAF single-deck buses and imported Chinese Yaxing buses in both single- and double-deck configurations. 

The former are conventional truck-derived vehicles with high floors and single entry doors, giving relatively poor access, and fully seated saloon layouts more appropriate to inter-urban operation. The latter are more sophisticated designs, with rear engines allowing lower floors and easier entry and egress through two doors. However their corrosion protection and build quality are suspect, giving an estimated useful life of only five or six years. Further, the double-deck concept is not proving popular with passengers, and most routes have inadequate provision for their safe operation at bus stops. 

Further fleet acquisitions planned by MMT will focus on DAF chassis bodied in a two-door semi-standee configuration. However these will still be high-floor designs, failing even to meet the modest accessibility standards set in UN ECE Regulation 36.

It is also noticeable in Accra that no attempt has been made to provide a high-quality public transport service other than the shared-taxi concept. If diversion from car use (or restraint on its growth) is to be obtained, then a service offer acceptable to car users will need to be made available to complement car demand management measures. Shared taxis will not provide the necessary increase in road space occupation frequency, as observed occupancy rates in both the urban transport planning study and the study on improving urban transport showed this to average only 1.1 to 1.3 passengers.

What is needed is a high-quality midi-bus service of the kind developed in Nairobi by Kenya Bus Services Ltd, as reported in SSATP Working Paper No.75. Clearly the development of such a service cannot be mandated, but at the very least the regulatory framework must place no obstacles against its possible implementation. This would apply in particular to any control on the ceiling for fares to be charged, though a floor might be set at (at least) 40% more than those for conventional services to avoid extraction from the core network. Public investment might be provided for infrastructure needed to support such services, such as park-and-ride sites and passenger shelters in central commercial districts.

9.8 Poor vehicle condition

As has been noted earlier, the physical condition of vehicles operating in the urban passenger transport industry in Accra leaves much to be desired. However this does not only concern their passenger saloons, but also their general mechanical condition. Casual observation of the vehicle parc shows many vehicles with damaged lights and smooth tyres, as well as some with dense exhaust smoke.

All commercial vehicles are required to submit to a technical inspection on first registration and then twice yearly thereafter. However DVLA, the responsible authority, lacks the needed institutional capacity to carry this out in an effective manner. Until recently, there were only four qualified vehicle inspectors operating in Accra. Even though this number has since risen to 14, this is still inadequate for the task especially when the additional workload in respect of accident investigation is taken into account. 

Further the technical facilities available to DVLA are also inadequate, particularly in respect of larger commercial vehicles. Special test equipment is also lacking, especially with regard to exhaust emissions. The Environmental Protection Agency has attempted to redress this latter problem, but is itself under-resourced. As a result, it has not yet proved possible to produce a baseline survey of vehicle exhaust emission standards.

In Ghana there is no commercial vehicle operator licensing system, with only the vehicle and its driver being subjected to examination against set standards. The operating permits issued by the MMDAs again relate solely to the vehicle, and require only that it be licensed and insured against third-party risks. Thus there are no general standards set for operating performance in the passenger transport industry, and (critically) no explicit duty to maintain a vehicle in a roadworthy condition.

Without the incentive provided by effective detection of vehicles in a dangerous mechanical condition, or effective sanctions against their continued operation, it is most unlikely that the prevailing maintenance culture in the road transport industry will change. The urban transport planning study found that 61% of respondents reported that high maintenance and spare parts costs were a major concern. Vehicle operators interviewed for the study on improving urban transport all reported using corrective repair rather than preventive maintenance in ensuring their vehicle condition. The costs of repair were seen as being high, caused by the high price of spare parts, but the rates paid for labour were reasonable and the standard of work reported as satisfactory; the last would appear to reflect the conditioning of expectation by the actual standards being offered. 

Unfortunately, the informal operator working within a constrained cashflow sees preventive maintenance as an avoidable expense and lacks the information to make rational choices to minimise his vehicle’s life-cycle cost. The end result is the poor standard of vehicle condition widely observed, even though in-service reliability seems surprisingly high. Some advantage must come from the regular hiring of vehicles to specific drivers, resulting in incentives for mechanical sensitivity as well as learning to drive round the faults of the vehicle in question.

A further problem with regard to vehicle quality is the typical age of those operating in urban passenger service. As was noted earlier, the age range of midi-buses identified in the study on improving urban transport was found to date from 1977 to 1980. While the lighter tro-tros were slightly younger, these still mostly dated from 1985 to 1991. Not only will vehicles of this age have suffered abnormal cumulative wear, including problems of corrosion made worse by the coastal climate in Accra, but it also becomes increasingly difficult to source their spare parts. Thus, even if a full repair is desired, it may only prove possible to complete part of the necessary work. 

To help counter this problem, a range of legislation has been introduced over the years in order to limit the age up to which second-hand vehicles can be imported. In 1974 this figure was set at two years for commercial vehicles, but reportedly was never effectively enforced. More recently, the Customs, Excise and Preventive Service (Management) (Amendment) Acts (Nos.552 of 1998, and 565 of 1999) set the conditions for the importation of passenger carrying vehicles, and the rates of duty and other taxes to be levied on these. In theory there is an absolute prohibition on vehicles over 10 years in age, but in practice levies intended to be deterrent are set for even older vehicles.

9.9 Inefficient operating procedures

Control of the urban passenger transport industry by the ‘unions’ and ‘associations’ results in a number of operating procedures designed to maximise their own returns (and those of their members) rather than prioritise customer needs.

All routes both start and finish at terminals controlled by the unions, and longer routes will also pass through their interchange stations. While the general location of these terminals in the suburbs is relatively close to the point of demand generation, those in the city centre are often at some distance from the point of trip attraction. Partly this reflects the availability of suitable land in the CBD area, but also a previous prohibition on tro-tro operations in the Ministries area – supposedly served by dedicated Government transport. 

As a result, most journeys involve a significant walk from the final point of alighting to the point of destination. In the study on improving urban transport, this was found to average some 13 minutes per journey, with no significant variance between the three routes surveyed. Interestingly even taxi users needed 11 minutes on average to complete their journey, which demonstrates that the fixed routes operated by shared taxis lose one of the main advantages of this mode in respect of personal mobility. 

A further problem arising from the use of CBD terminals is the congestion that these attract through the intensity of vehicle movements, the density of pedestrian flows to and from the terminal, and the generation of informal economic activity (‘hawkers’) taking advantage of the customer base so created. The urban transport planning study identified congestion at the access point to terminals as being a major concern for 39% of respondents, and congestion within the terminals affected 28%.

Finally, a route network based on a static terminal structure is unlikely to remain responsive to changes in passenger travel patterns. As noted earlier, this is a particular issue for those working in the Ministries area and no longer benefiting from dedicated Government buses. It can also affect the number of service interchanges that passengers have to make within the network in order to complete their journeys. Even on the short routes from Maamobi and Nima to the city centre, 35% and 29% respectively of respondents had to interchange; on the longer route from Mallam this figure rose to 53%. Feedback from focus group discussions indicated that it is not uncommon to have to interchange twice, and sometimes even three times, within a journey.

The typical pattern of operation in the industry is for the vehicle first to be fully loaded at the terminal before being despatched on the route (‘fill and run’). As has been noted earlier, this does not necessarily result in overly long passenger waiting times at the terminal provided that the overall frequency of service is high. This condition applied on the three routes that were surveyed, with their high levels of all-day demand and the allocation of relatively small vehicles. Slightly extended waiting times at peak hours were attributed to the temporary shortage of vehicles then rather than to slow loading.

However anecdotal evidence, and feedback from the focus group discussions, indicates that there can be far more severe problems – particularly in the peripheral areas, or on routes with a relatively low level of demand. The surveys also suggested a problem at interchange points, where service in the contra-peak direction was often delayed while operators focused on meeting demand in the peak direction.

‘Fill and run’ would appear to be a rational operating practice for an industry that is typified by low fixed and high variable costs. Unless additional vehicle supply on a route were to generate an additional level of demand, it is better to maximise the load factor (and hence revenue) on each trip rather than to maximise the number of trips. Given the relatively short waiting time that is being experienced by passengers along the route, it seems unlikely that an increase in frequency would actually attract extra passengers to those surveyed. However the level of service on low demand routes may actually be a deterrent to travel, especially in the off-peak. Under these circumstances it would make sense to offer a maximum headway between services, with these then being operated against a clock-face timetable.

One consequence of the ‘fill and run’ practice is that it becomes virtually impossible to board a vehicle along the route close to the terminal. As such, passengers are forced to walk to the terminal even when another boarding point might be more convenient for them. This explains the significant walking times to the first stop even in the outbound direction observed in the surveys. Somewhat surprisingly, however, surveyed waiting times along the route are shorter than those observed at the terminals. This apparent anomaly is explained, though, by the overlap of many routes with vehicle places then being created by passengers also dropping off at points where there is a high boarding demand. Regular passengers get to know not to wait at points from which they are unlikely to be able to get a place.

The positive aspect, from the operators’ perspective, is the high load factors that can then be attained as a result. The study on improving urban transport identified an average factor for tro-tros of 80%, with this actually being higher in the off-peak than the peak when low loads in the contra-peak direction reduced the average. The urban transport planning study found loads in the morning peak hour and direction in excess of 90%. Clearly these figures are at the practical limit unless a degree of overloading at peak times is to be tolerated.

Within the terminals, the unions enforce a strict rotation of work between their members, with the first vehicle in the queue being loaded before passengers are allocated to the next. As has been noted earlier, this leaves the customers with no choice as to the vehicle they might wish to use unless they are prepared to wait and submit to harassment. As a result there is no real incentive for individual owners to improve the cleanliness or attractiveness of their vehicle, as they will receive custom regardless.

It has also been suggested that the union ‘branches’ or ‘locals’ have an incentive to register an excess of vehicles to their routes so as to increase the membership fees that they can charge. However these charges are daily based, and so drivers will move on unless they can be given enough work to ensure their viability. As such, it is likely that the membership numbers are actually dictated by market forces rather than union manipulation.

Union control also yields benefits on routes particularly subject to congestion where there is also an alternative nearer destination to be served from the terminal. Local officials can insist on the allocated drivers working the longer route, under threat of sanctions if they fail to do so, and they thus preserve the functionality of the network.

9.10 Inefficient network design

The proliferation of routes within the network has arisen through an unintended consequence of earlier price controls. When unrealistic limits were set on fares, operators responded by breaking up routes into shorter sections so that they could still earn a return. The resultant interchanges became populated by new braches of the controlling unions, and these are now understandably resistant to any change in their operating practices.

If the potential productivity gains offered by large buses are to be fully realised, and hence reductions in cost per passenger place kilometre be obtained, then the priority must be to redesign the route network based on the principles of aggregation of demand and the use of planned interchange. The total number of routes offered would reduce significantly, but the range of mobility options would be preserved. With a smaller number of routes, larger buses would still be able to offer an attractive frequency of service over these.

The implication of forcing interchange on passengers through a redesign of the route network could be seen as negative in terms of the additional costs imposed on them. However it needs to be recognised that a high proportion of passengers are already forced to make interchanges during their journeys, affecting 53% of those travelling from the middle distance suburb of Mallam for example. What is important is to mitigate the impact of interchanges on those having to make them through a range of supporting actions.

The most important of these requires minimising the financial cost of the interchange. In the absence of any centralised fare collection system, or acceptance of through-tickets between operators, this will require that the fare structures broadly reflect the distance travelled on the trip. This will need a change in the current practice where a flat fare is charged on each route, other than for passengers boarding well down its run. Clearly there are potential implications for the revenues earned by operators, and a careful balance will thus need to be established between producer and consumer interests.

Given the high concerns expressed by passengers in respect of comfort and security, attention will also need to be paid to the facilities provided at the interchange points and mechanisms be designed for their maintenance in good condition. Initiatives that have been suggested for the development of the central terminals could be applied equally to the main interchanges. At other points in the network where routes intersect, careful consideration will need to be given to positioning of stops and the provision of walkways between them.

Finally, the potential time penalty of interchange also needs to be considered. Fortunately the observed value of time for public transport passengers is relatively low. Ghana Infrastructure Ltd calculated that this amounted to Cedi 21 per minute for work related journeys and Cedi 12 for non-work trips; given the surprisingly high disclosed incomes in their surveys, these figures may even be on the high side. Nevertheless time delays can be minimised by ensuring a relatively high frequency of service on routes serving the interchange. This will require that a minimum level of service be specified on all routes, if necessary breaking the principle of ‘fill-and-run’ at times of lower demand.

9 Attributed causes

9.1 Poor operating standards and inadequate enforcement

Casual observation indicates a relatively low level of driving standards in the road passenger transport industry, and the urban transport planning study identified that driver indiscipline was a main problem being experience by 50% of operators interviewed. Driver behaviour, especially in the vicinity of passenger pick-up points and around interchanges, has impacts not only within the sector but also affecting general traffic congestion. Competition between vehicles operating on common routes provides incentives for blocking at the stops and / or aggressive driving in order to reach these first. Vehicles stop in the roadway to allow waiting passengers to board, and sometimes even while a load is being assembled. It is quite common for such behaviour to block the two nearside lanes of a dual-carriageway.

Driving behaviour is subject to the Road Traffic Regulations (LI 953 of 1974) and the Road Traffic (Amendment) Regulations (LI 1605 of 1995 and LI 1663 of 1999). A Road Traffic Act was passed in late 2004 to replace the Road Traffic Ordinance (No.55 of 1952), but revised Construction and Use regulations are to be defined separately. The Road Traffic Offences Regulations (LI 952 of 1974) and Road Traffic Offences (Amendment) Regulations (LI 1662 of 1999) set the required standards The Fines (Penalty Units) Act (No.572 of 2000) provides for the updating of financial penalties through the mechanism of penalty units whose valued is reviewed from time to time.

A comprehensive framework of legislation is thus already in place to control traffic, with the main concern being that the technical standards set in these are too often open to subjective interpretation rather than objective measurement. Further, in many cases the standards set do not reflect current international best practice for countries at a similar level of development; this applies, in particular, to environmental regulations. Finally, the range of sanctions made available through the legislation does not provide for impounding an offending vehicle; this has been proven to be the most effective deterrent against operator malpractice.

Enforcement of these regulations is the responsibility of the Motor Traffic and Transport Unit of the Ghana Police Service. The MTTU has taken some important initiatives in the sector, and has been most effective in controlling overloading of passenger carrying vehicles. However it does not appear to focus either on driving standards, particularly at passenger stops, or on vehicle technical condition. The MTTU is also under-resourced for its duties, particularly in respect of vehicles needed to ensure its mobility. Despite this, 33% of operators surveyed for the urban transport planning study claimed to be harassed by the Police.

Processing of offenders through the Courts is relatively effective, and most cases result in fines in line with schedules set in the relevant legislation. The MTTU had attempted to use compulsory retraining of offenders as an alternative measure, but this did not prove deterrent for a hard core and so they have reverted to financial penalties. A new system of fixed penalty notices is being introduced, but the level set for these would appear to be too low to act as a deterrent and may come to be regarded as just another operating cost. There is a real danger that this may result in the enforcement agencies being held in disrepute.

9.2 Lack of profitability and investment

Whilst, clearly, it is not possible to glean accurate data on the profitability of the passenger transport sector in Accra from its dispersed private-sector operator base, this can be estimated from the number of new entrants attracted to the industry and the nature of investment in its rolling stock.

Where a time series on operating permit numbers is available, such as for Tema, the figures indicate a recent stabilisation after a period of relatively rapid growth. Given the increase in urban populations, this may in fact reflect a slight reduction in capacity in relation to demand.

Registration numbers for buses and coaches have shown a marked decline since the end of the last century, and are now below the natural replacement rate for the parc identified by the 1996 re-registration exercise. The only sector showing slight growth is commercial vehicles having engines greater than 2.0 litres engine capacity, but gross weights less than 3.0 tonnes, that is potential tro-tros. Nevertheless, the annual figure of some 7,000 units may not be much in excess of the natural replacement rate for the national parc.

Taken together these data strongly suggest a low level of profitability in the sector, and this would appear to be confirmed by the expected need for operating subsidy for Metro Mass Transit Ltd at current fare levels. If this is really the case, then the causes are low productivity in the sector and over-tight fares controls.

In theory, economic liberalisation should allow operators the freedom to increase their prices to compensate for these defects. However, in practice, a degree of administrative price control is still provided through the ‘negotiations’ that the Ministry of Roads and Transport holds with representatives of the private-sector operating industry. According to the latter, allowed increases are being held below the rate suggested by the sector pricing formula.

A further negative impact on the profitability of the private operators is the introduction of MMT services on their prime routes, with these initially being operated at fares below the market rate. The subsidies available to MMT are a clear market distortion, and bringing the public sector (albeit disguised as a quasi-private enterprise) back into transport operations runs counter to the Government’s stated economic policies.

Nevertheless the fleet investment introduced by MMT has improved both the appropriateness and the quality of the urban transport vehicle parc. That equivalent investments have not been made by the private sector reflects its difficulty in attracting commercial finance, based both on its lack of a proven business case and of its inability to provide collateral security.

Both the vehicle supply and financial leasing sectors regard urban passenger transport with suspicion. As a consequence, fleet finance requires a significant deposit (25% to 30%) and is offered over a short term (typically 3 years) at high real interest rates (around 10%) to cover both national and sector risks. The resultant monthly charges are unaffordable in a business with low margins, and the only recent examples of externally financed bus investment have been for operators providing contract services to enterprises.

9.3 Low skills base

A low skills base in almost all aspects of its operations typifies the urban passenger transport industry in Accra. As has been noted earlier, driving standards are low and there have been doubts about the testing and licensing programmes. However problems are not just confined to this segment of the business.

Skills displayed by the artisans to whom vehicle repairs are entrusted fall well below levels of good industry practice. This problem is further compounded by the lack of appropriate tools and garage facilities. Artisans are not well rewarded, and the output of qualified technicians from the relevant colleges is low.

Business managers have a poor understanding of financial issues, and basically operate at the short-term cashflow level. Actions that might be regarded as investments offering a high rate of return, such as effective preventive maintenance, are generally ignored. No attempts are made to minimise life-cycle costs or maximise returns on investment.

At the operational level, decisions are made about vehicle despatch without consideration of any potential passengers that might be waiting along the route. No differential pricing is used in order to attract passengers in the off-peak when there is a surplus of capacity.

Network planning is an ad hoc process based on the positioning of existing terminals and then negotiations with the controlling ‘branch’ or ‘local’ over reciprocal operating rights. However relatively little network development takes place in this manner, despite the need displayed by the high rates of interchange that passengers are forced to make.

Finally, the sector has failed to produce any obvious entrepreneurs capable of differentiation or innovation in the services being provided. International experience indicates that there is a generally a market for premium services capable of attracting the marginal car user. These can be priced at a level ensuring a good return on capital employed.

The primary cause for these low skills is the lack of incentives for their improvement. Whilst the necessary regulatory framework is broadly in place, its enforcement is weak and patchy at best. Only when operators perceive real risks in their continuing practices will they endeavour to improve these. It has been suggested in the study on improving urban transport that this might be driven through the introduction of operator licensing, but this will only prove to be effective if the appropriate supporting institutional frameworks are put in place.

9.4 Violent or illegal behaviour in the operating industry, and administrative corruption

By the general standards of urban passenger transport operations in sub-Saharan Africa, those in Accra are models of good order typified by a lack of violence between operators. There is a degree of on-the-road competition between vehicles on common sections of route, but this rarely deteriorates beyond blocking practices at stops that are an inevitable consequence of the lack of appropriate infrastructure. Whilst there were some reports of physical attacks on MMT buses shortly after their introduction, these were rapidly controlled by the authorities.

This level of order reflects the near monopoly power of the Ghana Private Road Transport Union in the regulation of the industry, and the management framework it has put in place for this purpose. Terminals under its control have ‘stationmasters’ whose duties include a fair allocation of work between members, and adherence to the norms established in the industry with regard to loading and fares levels. Routes are operated by mutual agreement between two ‘branches’ or ‘locals’, and hence there is no open competition between them. The only problems relate to the few ‘floating’ operators who have not affiliated to GPRTU, as these are then subjected to harassment.

GPRTU branches raise charges on the operators for providing terminal facilities and ensuring an orderly market, with equality of opportunity for its members; they also operate a Social fund. These charges are reported as being in the order of Cedi 7,000 to 15,000 per day plus a joining fee of about Cedi 300,000. The Dollar equivalent total cost of some $1.5 per day is fairly typical of the sector in sub-Saharan Africa, and considerably less than the $10 per day extracted in Kampala, Uganda.

As the public authorities have abdicated virtually all responsibilities with regard to regulation of the industry, their probity in this regard is not an issue. Operating permits are made freely available to all potential new market entrants, and no reports have been alleged of these being withheld against a demand for personal payment. What is of greater concern is the apparent level of administrative inefficiency. Data on operating permits are not collected accurately, no one knows whether the fees cover the administrative costs involved in their issue, and again no one knows whether there is widespread evasion. However, given the very low charges, it seems unlikely that intending operators would risk not obtaining the appropriate permit.

Where problems do exist, these relate to road transport in general and not just to the urban passenger transport sector in particular. As has been noted earlier DVLA lacks institutional capacity, and both it and MTTU lack resources. Allegations of petty corruption have been made against both organisations, but clearly these are hard to substantiate. However one indicator of an underlying problem was the apparent effectiveness of a scheme where 40% of Court fines were paid back to the Police, providing a strong institutional incentive for proper behaviour at the street enforcement level. Apparently this process has been deemed unlawful, and has now ceased; its replacement by low-level on-the-spot fines is regarded with strong apprehension by industry observers.

9.5 Lack of economic regulation, network planning, and supporting institutions

By default, through the collapse of the Omnibus Services Authority and its operating division OSA Transport Ltd, the urban public transport system in Ghana became deregulated many years ago. As a result of the chaotic situation that then emerged as a consequence, the Ghana Private Road Transport Union was formed from within the private-sector operators to bring a manner of self-regulation to the sector. Initially this was still subject to price controls, but the liberalisation of the economy in recent years means that these too have now been deregulated – at least in theory. In practice, though, the Ministry of Roads and Transport continues to exert downward pressure on fares through its negotiations with GPRTU and the GRTCC, using a costing formula as a basis for this.

As has been noted earlier, the network of services provided through self-regulation is not an efficient match of transport supply to passenger demand. Further, the lack of real competition within the supply industry fails to exert control over tariffs or to act as an incentive to raise service quality. In effect, producer interests are given priority over those of the consumer.

International research in recent years has identified that neither regulation nor deregulation provide optimal frameworks for raising both the efficiency of production and the efficiency in consumption of urban passenger transport services. The study on improving urban transport argued strongly for the introduction of a ‘limited competition’ regime for the regulation of the sector, based on the principle of separating service planning from its actual delivery. A route network is designed, the service levels over this are specified, and the right to operate these services is then offered under competitive tender. A combination of the relevant technical skills and the application of market forces reduce the resources consumed by the sector, and these can be redeployed either to reduce general prices, to increase the service offer, or to enable support to peripheral services through cross-subsidy. 

Introduction of such a regulatory regime requires both the necessary legal authority, and the appropriate institutional framework for its implementation. Arguably, the necessary powers for the former are provided by through Omnibus Services Decree (NRCD 71 of 1972), the Omnibus Services (Amendment) Decree (NRCD 181 of 1973), and the Local Government Act (No.462 of 1993). However it might prove prudent to draft consolidating legislation in order to define the objectives and the practices of the policy more precisely.

The institutional framework, on the other hand, suffers from overlapping responsibilities in the sector as well as a lack of the institutional capacity to address the specific issues raised by this policy approach. Although responsibilities for urban transport have been devolved to the MMDAs through the Local Government Act, these bodies lack the necessary institutional capacity for the purpose. Within the transport sector, infrastructure responsibilities lie both with the Ministry of Roads and Transport and the Ministry of Ports, Harbours and Railways. In the particular case of Accra, the remit of the Ministry of Tourism and Modernisation of the Capital City also covers transport provision. In order to provide some degree of co-ordination in the sector MRT, and its Department of Urban Roads, has established the Urban Transport Working Group representing the above as well as operator, land-use planning and traffic enforcement interests. However this is only a technical body, without political powers or clear support, and lacks representation from user groups.

For effective governance of the urban transport sector in Accra, an appropriate institutional framework needs to be put in place. This must cover both the planning and procurement of the transport services and their supporting infrastructure, and also the regulation of the actual service delivery. The former is certainly a local function, but the latter might have national implications. International experience suggests that there may be benefits in separating the two roles in dedicated institutions, but their combination need not be ineffective. Whatever the preferred framework, new or revised primary legislation may well be required for the establishment of the relevant bodies.

In this latter regard, it needs also to be recognised that the conurbation of greater Accra has no legal definition in its own right, and the term ‘Greater Accra Metropolitan Area’ is only used in a planning context. This consists of the Accra metropolis, the greater part of the Tema municipality, and the southern urban areas of Ga district. The Greater Accra Region is a separate political entity, covering a far larger area than just the conurbation. Thus revised arrangements will need to be established for ensuring the accountability of any new institutions created.

9.6 Inappropriate ownership structures or company size

As has been noted earlier, the large majority of public transport vehicles in Accra are in single unit ownership with fleet sizes of three or more being extremely rare. Further, in many cases the vehicle owner is a semi-passive investor with no direct involvement in its day-to-day operation. His commitment to the industry is not strong, and he may withdraw from it when faced with major expenditure whether for technical or accident repairs. Not only does such an ownership pattern restrict the likely level of capital investment that may be made, but it also produces incentives for maximising short-term cashflows.

Investment issues are further affected by the availability of commercial finance for vehicle procurement. Such owners cannot produce a credible business plan, and generally have no or insufficient collateral to provide alternative security to lenders. Under these circumstances it is unsurprising that available finance terms are onerous, with high deposits, short terms, and interest rate risk premiums. As such, investment funds tend to be sourced informally through the extended family or credit unions. Funding resources restrict both the size and the age of the vehicle that may then be purchased.

The emphasis on short-term cashflow for the owner results in the setting of daily hire rates that leave little margin for the driver after meeting his unavoidable costs. This, in turn, leads to incentives for speeding and aggressive driving in traffic and at stops in order to maximise passenger revenues. It also results in deferral of repair expenditure on the vehicle, where this is it all possible, and avoidance of preventive maintenance. This, in turn, explains the typical vehicle condition observed on the road.

In the particular case of Metro Mass Transit Ltd, its controlling ownership by two Ministries acts against the stated principle of private provision of public services being espoused by Government. Further, the so-called private-sector partners in MMT are in fact closely tied to Government and subject to pressures from it. It seems most unlikely that have been attracted to the commercial opportunity represented by urban transport operations when the business has identified a need for subsidy but not its source or security. The property portfolio might provide alternative security, but could lead to clear conflicts of interest.

Finally, it should also be noted that Government funding of private vehicles for civil servants and other public officials has contributed to the rate of motorisation in Accra. The Minister of Transport estimates that perhaps 40% of vehicles on the road could have been funded directly or indirectly in this manner. Clearly this is a significant contributor to the urban transport problems, and provides contrary incentives for a public transport oriented resolution of these.

9.7 Inadequate transport infrastructure and traffic management

As has been noted in the previous Chapter roads in Accra are subject to severe congestion at peak times in particular, resulting in low operating speeds for public transport vehicles as well as general traffic. Whilst road capacity has been expanded on the main arterials and orbitals in recent years, there are still problems with intersection management and functionality of the design standards. In particular, very little provision has been made with respect to public transport stops so that vehicles often have to stop in the carriageway while passengers board and alight.

The urban transport planning study has identified a number of low-cost measures that could be taken in the near term to improve traffic flows, as well as a range of longer-term schemes involving more significant investments. Taken together, these would raise general operating speeds and hence vehicle productivity in the public transport sector.

However the study also recommends the introduction of public transport priority measures through the re-allocation of existing road space and the construction of additional capacity where needed. These actions are justified on the grounds of efficiency of utilisation of road space, with public transport vehicles still carrying more than half of all people movements despite using only one quarter of road capacity. Constraints on private car movements arising as a result can be seen as one action in a demand management strategy.

Improvements in vehicle productivity made possible by better transport infrastructure would also enable an improvement in fixed-cost recovery by operators and so encourage investment in more expensive but more efficient vehicle types. This would allow a polarisation of the transport supply, with both low-fare mass transit buses and premium-fare luxury midi-buses capable of attracting existing car users.

9.8 Lack of empowerment of transport users

In assessing the problems of the urban transport sector, it becomes increasingly clear that the voice of the consumer is not being heard. They have no representation on development bodies such as the Urban Transport Working Group, and are powerless in the face of the operating industry effectively controlled by the Ghana Private Road Transport Union. As a result of the latter, they are forced to access services at points that may not be convenient and to use the next available vehicle irrespective of its condition. At times of lower demand, they may be forced to wait an unreasonable time until any service is offered at all.

The introduction of a degree of regulation into the urban passenger transport market would potentially redress the balance of power between the consumer and the producer. Not only could regulations be set in passenger interests, such as the maximum headways on routes, but passengers could also be empowered as a first-level enforcement agency. 

In setting relevant standards, a fuller understanding of passenger priorities is required through an extension of the survey programme referred to throughout this Chapter to the wider route network across the whole conurbation. Different issues will assume higher priorities in each locality, and will need to be addressed accordingly. Standards of service, and vehicle types, may need to vary to meet local constraints – particularly on affordability.

Were the regulator to establish a formal complaints procedure, reports to this could have a direct impact on the license of the relevant operator or driver. Further, were any offences committed by the driver, imposition of penalties that would also affect the passengers (such as temporary impounding of the vehicle) would provide incentives for them to exercise a degree of control over his behaviour.

10 Reform programme

10.1 Nature of planned reforms

As a result of the study on improving transport services in Accra, a technical consensus has developed for regulatory reform in the sector based on the introduction of a ‘limited competition’ regime for the right to offer specified transport services through open tender. The arguments espoused in that study in favour of this approach have been broadly accepted, but the institutional context within which the reforms would be implemented have yet to be agreed.

The planned objective of the reforms is to increase sector efficiencies both in the consumption and production of transport services. A centrally planned and integrated network of services is capable of providing a more accurate match of transport supply to passenger demand than that provided at present. At the same time, competition for the right to supply services should act to improve operators’ technical performance and so reduce their costs.

This would enable an enhanced level of profitability for operators whilst (at worst) preserving current levels of affordability for passengers. Through these means, it should prove possible to attract appropriate investment to improve the quality of the service offer to match expressed customer desires. As a further extension, this should make possible the evolution of a premium class of passenger services capable of attracting existing car users; the resultant modal shift would help to reduce traffic congestion.

At the same time, the reforms offer the potential to create a financial surplus through the elimination of wasteful competition on prime routes that could be recycled to support poorly served peripheral areas where problems of affordability are highest. However a true pro-poor policy would also need to address hitherto neglected areas in respect of infrastructure for non-motorised transport, improved safety for pedestrians, and more effective controls on vehicle pollution.

10.2 Drivers of the proposed reforms

The present Government first came to power in 2000 on a platform that promised the tackling of transport problems in general, and urban passenger transport in particular, as priority areas for action. Inter alia this resulted in the establishment of Metro Mass Transit Ltd as a quasi-private operator of large buses, and the importation of 325 new vehicles for its use in the major urban centres of the country.

Within the Ministry of Roads and Transport, regulatory reform is seen as being the next step in improving service standards and raising sector efficiency. However it is recognised that this may present problems for MMT as presently constituted, with its anti-competitive access to capital and (potentially) operating subsidies. Considerable political sensitivity will need to be exercised in resolving this situation.

A subsidiary driver of the proposed reforms is the potential that they offer to marginalise the role played by the Ghana Private Road Transport Union in the regulation of the sector. This arises, in part, through the perception that GPRTU is too closely aligned with the previous administration and can also exercise undue pressure on Government through the threat of withdrawal of its services.

At the present point in time, though, there is no strong political leadership for the reform agenda. The Minister has just been re-appointed to his position following the recent elections, but has been weakened by allegations of improper behaviour raised during his confirmation hearing. Tackling complicated issues in the sector may not be a near-term priority.

10.3 Obstacles to reform

The two major stumbling blocks in introducing the proposed reform measures are the lack of an institutional framework within which to introduce these, and the potential opposition of the existing private operators and their controlling unions.

The current driving force behind the planned reforms is the Ministry of Roads and Transport, but this lacks any formal remit within the sector. Urban transport is a devolved responsibility under the Local Government Act, and the governing legislation for the sector (the Omnibus Services Decree) also gives regulatory responsibility to the Ministry of Local Government. The only powers that MRT might have had were contained in the Road Traffic Ordinance that was repealed last year. 

However it is widely recognised that the local Assemblies lack the institutional capacity to fulfil their obligations in the urban transport sector, and this had previously resulted in the establishment of the Department of Urban Roads within MRT to tackle the maintenance and provision of infrastructure. DUR works closely with the Assemblies, and seconds engineering staff to them, with the intention of first building the capacity and then eventually transferring responsibility when this has been established. It is anticipated that a similar approach might prove workable with regard to transport planning and regulation, but no formal mandate for MRT in this regard has yet been sought or secured.

A further complication in Accra is the potential role to be played by other Ministries. Within the transport sector, the Ministry of Ports Harbours and Railways has espoused development plans for a mass-transit railway running on existing alignments to the north and east of the conurbation. The Ministry of Tourism and Modernisation of the Capital City also believes that it has a leading role to play, and has been supporting a private-sector initiative to develop a bus rapid transit scheme on two pilot corridors. At present, no forum exists within which the viability and potential integration of these schemes with conventional road transport services can be examined.

With regard to the required co-operation of the existing operators with the reform programme, it is likely that considerable further work needs to be done. Union leadership has been kept involved in the stakeholder consultations held during the study on improving urban transport, and specific briefings on the subject have been given separately. However this programme of sensitisation has not yet been rolled out to the individual branches, and so there is not yet any groundswell of support.

Potential benefits from the reform programme identified by the union leadership were the control of unfair competition provided by Metro Mass Transit Ltd, and the opening of access to commercial finance for fleet renovation and upgrading. Clearly these expectations will need to be met if full co-operation is to be obtained. This will mean that any government support for the sector will need to be made equally available to operators irrespective of their ownership, and cover both investment and operating subsidies as appropriate.

10.4 Linkage to other development initiatives

The World Bank has developed a project concept whereby the regulatory reforms would be linked to the financing of a bus rapid transit system on a pilot corridor. This approach is now being considered within the Ministry of Roads and Transport, and will be adapted to local needs as appropriate so as to ensure ‘ownership’. In due course, the proposal would then be taken to Cabinet for consideration through the sub-committee established for such purposes.

Selection of the most appropriate corridor for the pilot implementation has not yet been made. However considerations regarding the width of existing roads reservations, and the disruption of recent or ongoing road constructions, suggest that the most appropriate alignment would be to the west of the city centre along Graphic and Winneba Roads. If this were to be the case, it would then also serve the major development area of Kassoa at the western periphery of the conurbation. However this linkage would be coincidental, as there is no planning framework in which transport and land-use issues are formally co-ordinated despite the recognition of such a need by all directly concerned.

At the same time, no lessons with respect to the proposed initiative can yet be drawn from other utility sectors. Developments are currently being planned within the water and sewerage sectors, but have yet to be implemented. It should be noted, though, that these have attracted vocal opposition whereby a perception has been created of a direct linkage between private investment and increased user charges. To avoid this possibility in the transport sector, the provision of infrastructure should be seen as a public investment not requiring a full recovery of the costs involved from its direct users.
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