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9.1 OVERVIEW OF THE ROAD 
TRANSPORT SECTOR

9.1.1 The Setting

There are 88,100 km of classifi ed roads in 
Zimbabwe, 17,400 km of which are paved 
(Table 9.1).About 5 percent of the network is 
classifi ed as primary roads and has some of the 
most traffi cked arterials that link Zimbabwe 
with its neighbors. A portion of the Pan-Africa 
Highway passes through Zimbabwe (see Map 
9.1). This part of the road network plays a 
major role in the movement of the country’s 
imports and exports as well as transit freight. 
Some 14 percent of the network is classifi ed as 
secondary roads that link the main economic 
centers within the country, enabling internal 
movement of people and goods. The primary 
and secondary roads are collectively referred 
to as the trunk road system; they carry over 70 
percent of the vehicular traffi c (measured in 
vehicle kilometers) and they are managed by 
the DoR (DoR). A little more than 70 percent 
of the network is made up of tertiary feeder 
and access roads that link rural areas to the 
secondary road network. These are managed 
by the District Development Fund (DDF) and 
by the District Councils (DC). The tertiary 
access roads, together with the unclassifi ed 
tracks, typically with traffi c volumes below 
50 vehicles per day, provide for the intra-
rural access movements. They link rural 
communities to social economic amenities, 
such as schools, health centers, and markets, 
and enable government services to reach rural 
areas. The remaining 9 percent of the network 
are urban roads managed by urban councils.

As Figure 9.1indicates, the road density in 
Zimbabwe is about 0.23 km per square km. 
This is high compared with many developing 
countries; it is comparable to that of the high 
income, non-OECD countries and lower 
middle-income countries. Only OECD 
countries have a substantially higher road 
density than Zimbabwe. The implication is that 
a relatively high proportion of the population

has access to the road network of the country. 
Moreover, Zimbabwe has a very substantial 
road network relative to its gross domestic 
product (GDP). The replacement value of 
the road network asset is estimated at about 
$10 billion, equivalent to almost three times 
the current level of GDP. This ratio is high in 
comparison with many developing countries, 
and it gives some insight into the current large 
economic burden of maintaining the road 
network. 

9.1.2 Legal and Policy Framework

Zimbabwe is a signatory of the Southern 
African Development Community (SADC) 
Protocol on Transport, Communications, 
and Meteorology (1996). When the SADC 
Protocol was adopted in 1996 it set out 
signifi cant changes to road sector management 
and fi nancing in the region. The agreement 
commits the SADC states to the reform of road 
sector institutions, in particular the separation 
of responsibilities for funding, implementation, 
and the commercialization of road sector 
activities. The Protocol was developed 
in response to recognition that traditional 
approaches, whereby road management was 
carried out by government departments using 
general budget allocations, were not effective.
The SADC Protocol includes these features:
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• Establishing an autonomous Road 
Authority which is representative of the 
public and private sectors and is responsible 
for strategic management and planning 
the development, maintenance and 
rehabilitation of the network;

• Adopting commercial management 
practices to foster institutional, economic, 
and technical effi ciency; introducing 
competition in undertaking road-related 
activities and adopting a preference 
for contracting out of all types of road 
construction and maintenance activities;

• Adopting appropriate fi nancing principles 
and practices to secure adequate and 
sustainable sources of funding through 
incremental expansion of road user charges;

• Dedicating revenues from roads to their 
provision, operation, and maintenance;

• Ensuring that economic criteria are used 
when defi ning the scope, design, and timing 
of the road program;

• Harmonizing technical standards for road 
and bridge construction among member 
states.
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Shortly after signing the SADC Protocol on 
Transport, Communication, and Meteorology 
in 1996, the Government of Zimbabwe 
(GoZ) initiated the Roads Sector Reform 
and Development Program (RSRDP). The 
RSRDP consisted of four main components: 
(i) institutional development and capacity 
building throughout the sector; (ii) 
establishment of a RF to address routine and 
periodic maintenance needs; (iii) rehabilitation 
of priority road sections throughout the 

country; and (iv) limited development of 
new roads. The process was supported by 
international donors—principally the World 
Bank, the Swedish International Development 
Agency (SIDA), and the Danish International 
Development Agency (DANIDA) through 
technical assistance.1 A new Road Act was 
promulgated in 2001. The purpose of the Act 
was to create the Zimbabwe National Road 
Administration (ZINARA) and the Road 
Fund(RF).

Map 9.1. Road Transport Network of the Southern African Region

There is currently no overarching policy 
document for the road sector in Zimbabwe. 
However, there are two important draft policy 
documents that present the Government’s long-
term approach to road sector management. 
They are the “Road Sub-sector Policy Green 
Paper” of March 1999 and the “Draft National 
Transport Policy” of September 2005. The 

Green Paper was part of Zimbabwe’s response 
to the signing of the SADC Protocol. The 
Paper is not in itself stated government policy, 
but is a “consultative document” designed 
to “provide a framework for focused policy 
discussions.” It was published after signifi cant 
efforts on the part of the Government to engage 
with a wide stakeholder base to ensure a broad 

1 Under the program, a total of some nine technical studies were prepared in 1999-2000, several of which are still 
relevant to current discussions about the future direction of reform in the roads sector.
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consensus of opinion. The Green Paper calls 
upon the Government to sustain and develop 
an adequate road network in support of 
national and regional socioeconomic goals 
by providing, maintaining, and regulating all 
roads in order to: (i) ensure access to centers 
of economic and social importance in rural and 
urban areas; (ii) ensure access to neighboring 
states; (iii) provide an adequate level of service 
and minimize total transport costs; (iv) preserve 
assets vested in road infrastructure; (v) provide 
an acceptable level of safety to road users; 
and (iv) minimize detrimental impacts on the 
environment. The paper sets out the following 
institutional structure for the road sector:
• The Ministry responsible for transport shall 

be the National Roads Authority which will 
have the overall responsibility for the sub-
sector.

• Rural District Councils and Urban Councils 
will be defi ned as road authorities.

• The DoR will be transformed into a State 
Highways Authority.

• The Zimbabwe National Road 
Administration will be created to solicit 
funds from road users for the maintenance 
of existing road infrastructure.

• A Road Fund to provide an adequate, stable, 
secure, and sustainable source of funds for 
the maintenance of the road network.

The paper also describes a process for 
commercialization of road works operations. It 
notes that: “in the past, Government has acted 
as a provider of services, sometimes in direct 
competition with the private sector. Government 
now recognizes that it is more cost-effective to 
split the political role of government from that 
of management, implementation and provider 
of services.” Policy statements are suggested in 
the Green Paper concerning road safety (“the 
road network will provide an acceptable level 
of safety to road users”) and the environment 
(“works on the network will be undertaken 
in such a manner as to minimize detrimental 
impacts on the environment”). 

When the Green Paper was published 
in 1999 it was anticipated that it would be 
approved by the Government and be published 
as a “White Paper” of stated government policy. 
Legislation would then be enacted to support 
the implementation of the various policy 
statements. The Paper was not approved and 
to this day remains a draft policy document. 
The Government elected to proceed with 
partial implementation of its recommendations 
with the enactment of the Road Act in 2001. 
Proposals to commercialize the activities of 
the DoR through the establishment of a State 
Highways Authority were not implemented.

The Road Act of 2001 superseded the 
previous Road Act from the pre-Independence 
era. The purpose of the Act was to establish 
the Zimbabwe National Road Administration 
(ZINARA) and the RF. The Act also provides 
for road authorities and their functions, and for 
the planning, development, construction, and 
maintenance of the road network. This includes 
the regulation of standards, classifi cation of 
roads, safety and environmental considerations, 
control of entry upon roads, and the acquisition 
of land and materials for road works. The Act 
covers all regional, primary, secondary, tertiary 
and urban roads in Zimbabwe, except those in 
the national parks and wildlife estates. The Act 
was amended in 2002 to include two important 
new measures affecting the road sector: (i) the 
District Development Fund was nominated as a 
Road Authority, and (ii) the defi nition of “road 
user charges” (due to the RF) was changed to 
include all fees charged and collected in terms 
of the Vehicle Registration and Licensing Act. 
Previously the RF could only collect vehicle 
license fees and heavy vehicle surcharges.

The Road Sector Reform process slowed 
after Zimbabwe went into a non-accrual status 
with the World Bank in October 2000. The 
Government proceeded with the establishment 
of the RF and ZINARA, but since then progress 
on further institutional reforms has been very 
limited. The transformation of the DoR into an 
autonomous State Highway Authority has not 
taken place, and capacity building programs
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Map 9.2. Road Transport Network of Zimbabwe
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in the Rural District Councils and the other 
road authorities were curtailed owing to the 
withdrawal of donor funding.2 However, a draft 
National Transport Policy paper was issued in 
September, 2005. The policy objectives for the 
road sector, as set forth in this document, are 
as follows:
• Provision and maintenance of high quality 

road infrastructure.

• Enhance accessibility to centers of economic, 
social and recreational importance in rural 
and urban areas.

• Promote interstate trade and smooth fl ow of 
transit traffi c from neighboring states and 
seaports.

• Promote safety on new and existing road 
network.

• Improve the management of the road 
infrastructure.

• Promote the safe usage of the roads.

• Minimize detrimental impacts of road 
construction on the environment.

• Enhance employment creation opportunities 
and poverty alleviation.

Progress on implementing the provisions of 
the draft National Transport Policy was also 
constrained by the subsequent deterioration in 
the economic conditions in the country. 

9.1.3 Institutional Arrangements

The Road Act. The Act specifi es that 
responsibility for the management of the total 
road network of some 88,100km is as follows: 
• The management of the primary and 

secondary road network of 16,660 km 
is the responsibility of the DoR in the 
Ministry of Transport, Communications 

and Infrastructural Development. The DoR 
is also responsible for some 1,800 km of 
tertiary roads.

• The 8,190 km of urban roads are managed 
by Urban Councils (UC), under the Ministry 
of Local Government, Public Works and 
Urban Development (MoLGPWUD). 

• The bulk of the unpaved tertiary road 
network is managed jointly by the DDF 
and by RDCs under the MoLGPWUD. The 
DDF manages a core network of 25,000 km 
of tertiary roads, while the RDC manage 
the balance of some 36,000 km of tertiary 
roads.

The institutional structure for the road sector 
is shown in Figure 9.2. The DDF, RDFs, 
and UCs are referred to in the Act as “local 
road authorities” and are eligible for direct 
allocations from the RF. The Minister may 
direct the DoR to undertake works on roads 
under local road authority jurisdiction if the 
local road authority has failed to comply 
with a directive from ZINARA to undertake 
the work. The Minister may also designate 
the District Development Fund (DDF) as the 
road authority in respect of urban or tertiary 
roads that were not constructed, maintained, or 
rehabilitated by the DDF immediately before 
the commencement of the Act. The RF is the 
only institution that does not report directly 
to a government ministry, though roads 
departments in local authorities also report to 
their elected councils. 

Role of the Zimbabwe National Road 
Agency. The operations of ZINARA are 
controlled and managed by a Board comprising 
twelve members appointed by the Minister 
responsible for roads.  The functions of 
ZINARA are defi ned by the Road Act. They 
include:

2 A draft Project Appraisal Document was prepared by the GoZ and World Bank in May 2000 to support a program 
of institutional capacity development and road works, which was to be implemented between 2001 and 2006. 
The part of the program was to be funded by an IDA Credit. Other major investments in road rehabilitation were 
planned by DANIDA and the Nordic Development Fund.
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• Fix road user charges and collect such 
charges, fuel levies and other revenue for 
the RF.

• Allocate and disburse funds from the RF to 
the road authorities.

• Monitor the use of funds by the road 
authorities including the implementation of 
road maintenance works.

• Assist road authorities to prepare road 
maintenance plans and approve such plans.
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• Assist the Minister to set out technical 
standards for roads and ensure that the road 
authorities adhere to these.

The key fund-raising instruments have been 
the fuel levy, transit fees, overload fees, and 
abnormal load fees. The fuel levy accounts for 
about 45 percent of ZINARA’s revenues and 
has been its main source of revenue. The Fund 
has access to the following sources of funds 
in accordance with the Road Act: (i) road 
user charges, including fuel levies, fees paid 
for exemption from axle load limits, heavy 
vehicle surcharges, all fees charged under the 
Vehicle Licensing Act, and international transit 
fees; (ii) funds appropriated for the RF by Act 
of Parliament; and (iii) grants and donations 
approved by the government. The Road 
Act empowers the Minister to approve the 
imposition of the fuel levy as recommended 
by the ZINARA Board. This requires the 
agreement of the Minister of Finance. The 
Minister is required to prescribe the basis for 
calculation of the levy, persons responsible for 
paying it, and the mechanisms for collection. 
All amounts collected by way of the fuel levy 
must be paid into the RF.

Department of Roads. The DoR has 
signifi cant infl uence in the road sector. 
It has a proud history of achievement in 
road construction and maintenance, having 
developed a national road network that was 
once considered among the best in Africa. 
The development of this network was a 
signifi cant contributor to the growth of a 
modern economy in Zimbabwe in the 1950s 
and 1960s. Research and fi eld experience 
carried out by the DoR resulted in road design 
standards and construction methods that are 
based on international standards, yet adapted 
for local conditions. These standards and work 
methods are well documented and are well 
understood by practitioners in the government 
and the private sector. The DoR is responsible 
for the development and maintenance of 
primary and secondary roads, which form 
the most strategically important part of the 

national road network. The DoR is therefore 
a major recipient of government funding. 
The Department maintains the roads through 
a network of maintenance camps based on 
a force account system. As a force account 
operator it also has some fl exibility in the use 
of these resources. 

District Development Fund. The DDF 
was established by the government in 1981 to 
handle the development agenda in rural areas 
by supporting the development of communal, 
resettlement, and small-scale commercial 
farming areas. Its functions, institutional 
structure, and reporting lines have evolved 
over time. The organization reports to the 
Offi ce of the President and Cabinet, but its 
status is unique in that it is neither a parastatal 
nor a government department. It is responsible 
for a multiplicity of functions which focus on 
assistance to communal resettlement and small 
scale commercial farming areas. Its activities 
include land preparation, rural water supply, 
irrigation, and the provision and maintenance 
of some 25,000 km of unpaved rural roads in 
all the 60 districts of the country. The DDF is 
managed centrally from Harare, but encourages 
the participation of communities in decision 
making through decentralized planning 
structures such as village and area development 
committees. The DDF works closely with 
RDCs. In the past it was mainly funded by 
donors, but presently, its main source of 
funding for roads is ZINARA. Although a main 
stakeholder in roads, DDF is not represented 
in ZINARA’s board. It works closely with the 
district councils, but the councils’ capacities 
to manage road maintenance funds are low 
and there seems to be a lack of clarity in the 
councils’ understanding of the extent of their 
road network responsibilities. 

Urban Councils and Rural District 
Councils. These local authorities are designated 
as autonomous road authorities under the Road 
Act. They have autonomy in the management 
of infrastructure services in their jurisdiction, 
but they are subject to policy directives from 
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3 For instance, the Ministry issued a directive in 2004 which requires urban councils to accept lower standards for 
road works, particularly for new high-density housing areas. This included the use of unpaved roads. (Previously 
the policy of Urban Councils was to service every individual stand with a paved road.) The purpose of adopting 
lower standards was to increase the length of road that can be constructed with the available budget. The implication 
is an increased maintenance burden for the local authorities.

the MoLGPWUD.3 The RDCs were formed 
from an amalgamation of Rural Councils and 
District Councils in the mid-1990s. In former 
Rural Council areas the local authorities 
received support from large-scale commercial 
farmers for road maintenance. Farmers’ 
contributions included taxes paid to local 
authorities and assistance with equipment and 
materials for road maintenance. This support 
has diminished owing to the amalgamation of 
local authorities and the land reform program. 
The RDCs are direct recipients of maintenance 
funds from the RF and are able to defi ne their 
own standards for road works. The UCs use 
a combination of force account operations 
for routine maintenance and small works and 
contracting for larger projects. Most RDCs 
have limited technical capacity to implement 
road works either by force account or by 
contracting. The RDCs are responsible for the 
maintenance of tertiary roads that are outside 
of the network of 25,000 km maintained by the 
DDF. This includes the planning, selection, and 
construction or roads, and the establishment 
of periodic and routine maintenance systems. 
Some RDCs are well established and have 
a good revenue base and have reasonable 
technical capacity. RDCs that have a low 
revenue base cannot retain technical staff. Some 
have no qualifi ed engineers on their staff. There 
is also very little private sector contracting 
capacity in these areas. It is primarily for these 
reasons that the Government decided that the 
DDF should continue to take responsibility for 
a large portion of the tertiary road network. 
Many RDCs had little success in outsourcing 
works. In many cases, no contractors were 
available in remote areas, and in other cases, 
contractors only offer tenders at very high 
rates because of high mobilization costs and 
lack of competition. As a result, many RDCs 

have paid unnecessarily high prices for works 
and have often resorted to force account works, 
which they are not equipped to manage.

Role of the Road Fund (RF). The 
establishment of the RF in 2001 was a key 
institutional reform in the road sector. Prior 
its establishment, maintenance of the road 
network depended entirely on treasury 
allocations by the National Government and 
local authorities. 

The RF can be used for the following 
purposes: (i) grants to road authorities for 
routine and periodic road maintenance or 
emergency works;(ii) road safety activities; 
and (iii) salaries, allowances, and other 
expenses of ZINARA (which must not exceed 
2.5 percent of the revenue of the RF). The 
Zimbabwe National Road Administration 
(ZINARA) is responsible for reviewing annual 
works programs and budgets submitted by 
the road authorities and consolidating them 
into a single national road maintenance work 
program. The Board prescribes the criteria 
used to allocate grants by percentage spliting of 
total funds available between roads of different 
classes, by formulae that take into account the 
class of road, its length, width, surface type, 
and traffi c level, and by identifying needs 
based on the condition of the network. The 
Board must ensure “an equitable distribution 
of funds” between the road authorities. The 
Board may determine priority works by taking 
into account Government priorities, the need 
for effective use of the RF, vehicle license fees 
collected by local authorities, and performance 
of road authorities in the use of RF money. 
The Board may allocate funds in accordance 
with the road authorities programs or may 
allocate funds according to its own identifi ed 
priorities. The Board is required to provide for 
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emergency works that might arise during the 
year. RF revenue has been allocated to road 
authorities in approximately these roportions: 
DoR 40 percent, rural roads 40 percent, and 
urban roads 20 percent. The RF is also used 
to support ZINARA operational costs and the 
Vehicle Inspection Department. Contributions 
have also been made in the past, though not at 
present, to the Traffi c Safety Council. ZINARA 
is required to disburse funds for routine 
maintenance to the road authorities in advance 
on a quarterly basis. Funding for other works 
is disbursed on the basis of completed works 
certifi ed by ZINARA. The Authority also has 
the power to direct the road authorities in the 
planning, implementation and supervision of 
works funded by the RF, and may carry out 

technical, environmental, or fi nancial audits 
on this work.

9.2 CONDITION OF THE 
ROAD INFRASTRUCTURE

The current condition of the network is not 
known with accuracy, but it is clear that it 
has declined signifi cantly since the mid-
1990s as a result of the lack of funding for 
routine and periodic maintenance. Most of 
the deterioration has occurred on urban roads 
and on the unpaved rural road network. Figure 
9.3 gives an indication of the extent of the 
progressive deterioration in the road network 
since 1995.

In general, the paved trunk road system 
managed by the DoR was maintained to 
reasonably high levels and suffered minimal 
deterioration between 1995 and 2005. During 
this period, there was a drop of only 10 percent 
(from 90 to 80 percent) of the proportion of 
primary roads in “good” condition. However, 

according to the World Bank (2006), only 24 
percent of the entire network was in “good” 
condition in 2005 and 40 percent was in “poor” 
condition. By 2005, the part of the network 
with the highest proportion of roads in “poor” 
condition was the secondary unpaved roads 
with 55 percent in “poor” condition. Overall, 
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the paved urban roads and the unpaved rural 
road networks were most affected by the lack 
of funding for maintenance.

The period 2005-08 was characterized by a 
sharp decline in the state of an already ailing 
economy and in general, little was done in terms 
of road rehabilitation and maintenance. For the 
purposes of this Report, the DoR prepared an 
estimate of the condition of the road network 
in 2009 (Table 9.2). In the absence of detailed 
assessments of actual road conditions, the 
estimate is based on the extrapolation of the 
pre-2005 data in combination with limited 

informal visual surveys.  Only about 20 percent 
of the total network is in good condition 
and therefore requires only regular routine 
maintenance. A little less than 40 percent of 
the network is judged to be in fair condition at 
this time and therefore in need of a sustained 
program of periodic maintenance in the decade 
ahead. The bulk of the roads in fair condition 
are unpaved secondary roads, paved urban 
roads, and the tertiary roads. About 40 percent 
of the network, equivalent to about 36,000 km, 
is in poor condition and requires a sustained 
program of rehabilitation in the decade ahead:
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• The paved section of the primary road 
system is in relatively better condition than 
the rest of the network. About 25 percent of 
the unpaved truck network remains in poor 
condition as was the case a decade ago.

• The bulk of the rehabilitation problem 
stems from the secondary and tertiary road 

networks, where about 45 percent of the 
network is believed to be in poor condition.

• The bulk of the urban roads are paved, but 
about 25 percent of this network is judged 
to be in poor condition.

9.3 ROAD TRANSPORT 
SERVICES

9.3.1 Growth of the Vehicle Fleet

Information about the total number of vehicles 
and motor cycles registered in Zimbabwe as 
of end 2009 is reported by the Central Vehicle 
Registry to be 828,395 (Figure 9.4). Details 
about the growth in the vehicle fl eet during 
the past decade are not available because of 
defi ciencies in the vehicle registration database. 
For the purposes of this Report, therefore, a 
rough estimate of the annual vehicle fl eet has 
been made using data from a variety of sources. 
The Annex 5 on road transport provides the 
basis for this estimate. 

As Figure 9.4 indicates, the number of motor 
cycles has remained relatively stable at a little 

below 200,000 in the past decade. The vehicle 
fl eet (excluding motorcycles) is estimated to 
have increased from about 442,000 in 2000 to 
about 629,000 by 2009, an average increase of 
about 4 percent a year. The most rapid growth 
has been in buses and kombis, both of which 
have doubled in numbers in the past decade, 
and in heavy trucks with weights of more than 
9 MT (Annex Table 5). Much of the growth in 
this part of the trucking industry has occurred 
in the past four years in response to the sharp 
decline in the capacity of the national rail 
system to meet demand for freight movements. 
The other notable point about these traffi c data 
is the number of motor vehicles per 1,000 
people in Zimbabwe—at an estimated 48 in 
2009—is in line with the average for lower 
middle income developing countries around 
the world, and is higher than many countries 
in Sub-Saharan Africa. 
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4 The underlying assumption here is that GDP grows at only 4 percent a year in real terms during 2011-20. With a 
multiplier of 1.25 for the transport sector, the vehicle fl eet grows at 5 percent a year. If the GDP growth rate was 
5 percent a year in real terms, the vehicle fl eet would increase to about 1.6 million by 2020 at an average rate of 
increase of 6.25 percent a year. The stronger economic growth and larger fl eet would have important implications 
for government revenues from road user charges and for traffi c densities on the primary road network.

At present, Zimbabwe has about 7 vehicles 
(other than motorcycles) per kilometer of road. 
This ratio would rise to about 12 vehicles per 
kilometer by 2020, assuming that the fl eet 
increases by only 5 percent a year in the 
decade ahead.4 As Figure 9.4 indicates, the 
total fl eet, including motor cycles and trailers, 
would be about 1.4 million vehicles by 2020. 
Several important implications fl ow from this 

rather conservative scenario for future traffi c 
growth. First, traffi c densities on the primary 
road network, which carries the bulk of the 
traffi c, will increase. Sections of this part of the 
network will require upgrades and expansion 
of the ongoing dualization program. Second, 
the increase in the number of vehicles on the 
road will allow for a substantial increase in 
revenues from vehicle registration fees. As 
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the subsequent discussion indicates, these fees 
could make a signifi cant contribution to the RF 
and to future road maintenance programs. 

9.3.2 Road Traffi c Densities

Traffi c densities are available for most sections 
of the regional road network (Table 9.3). With 
the decline of the economy in the past decade, 
average traffi c density on the regional network 
declined steadily until 2009 when there was 
a sharp recovery in transport activity that 
refl ected the reversal in economic decline 
of the preceding decade. Traffi c volumes 
in Zimbabwe, as in other parts of Africa, 
are heavily concentrated on the primary 
network. The average traffi c count on the 
regional network in Zimbabwe in 2009 was 
substantially higher than that for the primary 
and paved networks of low income and lower 
middle income countries in Africa. 

There are no recent data for traffi c densities 
on the secondary and tertiary road network in 

Zimbabwe. Figure 9.5 compares densities for 
various types of countries in Africa. In most 
African countries at least 90 percent of reported 
traffi c on the classifi ed network is carried on the 
main networks. Rural networks typically carry 
less than 10 percent of the classifi ed network’s 
traffi c. A similar situation exists in Zimbabwe. 
Rough estimates of the likely traffi c densities 
for secondary, tertiary, and unpaved networks 
in Zimbabwe are included in Figure 9.5.

The projected 70 percent increase in 
registered vehicles set out in Figure 9.4 above 
suggests that there will be a substantial increase 
in traffi c densities on the main road networks 
of Zimbabwe, for example, the traffi c on the 
regional trunk network would likely increase 
to an average of about 3,000 vehicles per day, 
a level that would be roughly comparable to 
the average for upper middle income African 
countries.
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9.3.3 Road Transport Industry

A key issue for the transport sector is the 
extent to which roads support effi cient, 
reliable, and safe transport services for various 
kinds of freight, as well as for urban and rural 
populations. The private sector of Zimbabwe 
is expected to provide the bulk of these 
services. The poor condition of a large part on 
the road network in Zimbabwe has had direct 
and indirect impacts on the transport service 
industry. But rehabilitation of the road network 
is not a suffi cient condition for a strong and 
competitive road transport industry. As the 
World Bank (2010) has observed, governments 
have a critical role to play as regulators and 
facilitators of service delivery. 

Public transport policy and services.5 
Under a World Bank supported Economic 
Structural Adjustment Program (ESAP), the 
urban public transport industry in Zimbabwe 
was deregulated in 1993. The deregulation has 
caused a signifi cant increase in the number of 
privately operated public transport vehicles 
(mostly mini-buses) and a substantial increase 
in capacity, an expansion of the urban transport 
network as new services were introduced 
by local authorities that were not served by 
public transport prior to deregulation, and 
a considerable reduction in average waiting 
times for passengers.  There were, however, 
a number of adverse effects, including 
rapid growth in the number of small public 
transport vehicles that had an adverse effect 
on the environment. Furthermore, the newly 
introduced omnibuses threatened the survival 
of the Zimbabwe United Passenger Company 
(ZUPCO), the government parastatal that 
provides public transportation services in 
Harare. 

For much of the past decade, public 
transport services in urban areas of Zimbabwe 

have been on a declining trend. The decline in 
these services has resulted in high transport 
costs as well as an inadequate and unreliable 
public transport system. Most of the public 
transport vehicles that were acquired following 
the deregulation in 1993 had reached the 
end of their economic life and needed to be 
replaced. However, the replacement programs 
of private operators were adversely affected by 
the deterioration in economic conditions and 
by erratic fuel supplies. Moreover, the ZUPCO 
bus fl eet has been depleted and its services 
reduced drastically. As a result, peak periods 
are once again characterized by long queues 
of passengers and excessively long waiting 
times. People are compelled to walk for long 
distances and travel in all sorts of vehicles, 
including lorries and pick-ups, a practice that 
has compromised the safety of travelers. 

There is a clear need for a sustainable urban 
public transport system in Zimbabwe. The 
current challenges include the need to reduce 
costs, encourage the development of cheaper 
modes, and give increased attention to land 
use planning in urban areas so as to ensure 
residential areas and commercial development 
are integrated. A more comprehensive 
policy framework is required, along with a 
transparent partnership between central and 
local governments, the private sector and civil 
society.

The road freight industry. The structural 
adjustment policies and programs introduced 
in Zimbabwe and neighboring countries in 
the 1990s had a large impact on the patterns 
of both trade and transport in the region. 
A related change that has also shaped the 
Zimbabwe industry has been the growth in 
trade with South Africa, which has increasingly 
substituted for overseas trade. Between 1990 
and 1996, Zimbabwe’s imports from South 
Africa increased from 20 percent to 38 percent 

5 This section draws heavily on a paper prepared by T. C. Mbara (2006), Coping with Demand for Urban Passenger 
Transport in Zimbabwe: Challenges and Options. Proceedings of the 25th Southern African Transport Conference, 
Pretoria, South Africa, 10-13 July, 2006.
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of all imports.6 This trend has continued in the 
past decade. As Annex Table 5.5 indicates, 
South Africa now supplies about 60 percent 
of total imports into Zimbabwe. In the case 
of exports, only 10 percent of Zimbabwe’s 
exports went to South Africa in 2001. In 2009, 
more than 50 percent of Zimbabwe’s exports 
went to South Africa.

Rapid growth in the Zimbabwean trucking 
industry followed the liberalization programs 
of the 1990s and the subsequent increase 
in trade with South Africa. The number of 
trucks registered in Zimbabwe increased from 
27,400 in 1990 to 52,100 in 1999, and to an 
estimated 75,000 by 2009. In the course of 
this expansion, the Zimbabwean trucking 
industry has undergone signifi cant structural 
change and now has three rather distinct types 
of enterprises, cross-border trucking, national 
trucking, and domestic distribution companies. 

Within the Southern Africa region, the 
north-south corridor serves as an intra-
regional trade route between Zambia (and 
further southeast, the Democratic Republic of 
Congo and western Malawi) and its neighbors, 
Botswana, Zimbabwe, and South Africa, and 
as a link to the port of Durban for overseas 
imports and exports. Beitbridge, which is one 
of the two main crossings from south to north, 
is the busiest border post in the region, handling 
as many as 500 trucks per day.  Operations 
to and from South Africa are governed by 
bilateral agreements that provide for sharing 
information on traffi c development and defi ne 
the types of permits that can be issued. This 
system restricts the carriage of bilateral trade 
to operators from the two countries concerned 
and prohibits the provision of transport within 

a country by a foreign operator (a practice 
that is also known as cabotage). Unlike West 
and Central Africa, the Southern African 
agreements do not establish quotas. This 
enables direct contracting between shippers 
and transporters and creates incentives for 
transporters to be more effi cient.

From a rather dominant position in the 
1990s, Zimbabwe’s long haul trucking 
industry has been increasingly controlled 
from South Africa.7 The growth and structural 
change in this part of the industry has been 
greatly helped by the increased importance 
of South Africa as a source of imports and 
as the primary destination for exports. Prior 
to the liberalization in the 1990s, incoming 
freight was predominantly from overseas 
exporters who had to rely on containers for 
their shipment of goods, thereby favoring 
the use of rail services from Durban, and to a 
less extent the port of Beira in Mozambique. 
Imports from African suppliers were not 
containerized at that time, so the subsequent 
shift to imports from South Africa favored the 
trucking industry. Moreover, the cross-border 
trucking industry has been willing and able to 
take return-freight at rather low rates, further 
eroding the role of rail services.

Transport prices and costs. High road 
transport costs and prices are widely seen 
as a major obstacle to increased trade and 
economic growth in many regions in Sub-
Saharan Africa. In the case of the north-
south corridor, freight rates are comparable 
to those in many advanced economies (Table 
9.4). The World Bank (2010) has noted that 
the Southern African international transport 
market is a good model for the rest of the 

6 Data from the Central Statistical Offi ce of Zimbabwe, as reported by Pedersen (2002).
7 The Chirundu One-Stop Border Post Initiative Monitoring Project reported in 2007 that almost 80 percent of the 

trucks monitored at the border crossing are registered in South Africa and Zimbabwe, each making an almost 
equal contribution. South African transporters dominate the refrigerated and tanker markets, while Zimbabwean 
truckers have a larger presence in the break-bulk/consolidated freight markets. See Transport Logistic Consultants 
(2007), Chirundu One-Stop Border Post Initiative Monitoring Project. Sub-Saharan Africa Transport Policy 
Program, Stakeholders Briefi ng Note, First draft report, July 2007.
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continent because liberalized entry with 
enforced quality and load-control rules 
applies to all operators.8 According to the 
World Bank (2008), there is scope for further 
reduction in freight rates on the Southern 
Africa corridors. Reductions in border 
crossing times would have the biggest impact 
on prices. This is mainly because the current 
delays in the north-south corridor (especially 
at Beitbridge and Chirundu) are at least twice 
as long as at the Malaba border post in East 
Africa (four days compared with a maximum 
of two), and because of the more modern 
trucks used in Southern Africa. According to 
the World Bank (2010), a journey of 2,400 
kilometers from Lusaka, Zambia, to the port 
of Durban in South Africa takes on average 
eight days, four days of travel time and four 
days spent at border crossings entering and 
departing Zimbabwe. This compares with 
land border-crossing times of no more than 
half an hour for industrialized countries. The 
investments required to develop one-stop 
border facilities and to modernize customs 

procedures are relatively modest and have 
a high payoff in the form of reduced costs 
of transport. Creation of one-stop border 
posts would be the ideal solution for this 
corridor. The second most effective measure 
is a reduction in fuel prices. Improvement 
in road conditions has a lower impact in the 
Southern Africa corridor because the road 
is in fair or good condition along the whole 
corridor.

At present, there appears to be a signifi cant 
difference between road freight rates that 
apply within Zimbabwe and those that apply 
on the north-south corridor that transverses 
Zimbabwe. In response to enquiries in the 
course of preparing this Report, domestic 
freight companies quoted freight rates of 10-
11 US cents a ton km for domestic freight 
movement. According to the Commercial 
Farmers Union of Zimbabwe, the domestic 
cost of road transport is now about one and 
half times that of the regional average. These 
concerns are consistent with the data reported 
in Table 9.4.

8 Operations to and from Southern Africa are governed by bilateral agreements. Unlike West and Central Africa, 
the Southern African agreements do not establish quotas. This enables direct contracting between shippers and 
transporters and creates incentives for transporters to be more effi cient. The agreements contain the following 
provisions, among others: they restrict the carriage of bilateral trade to carriers from the two countries; prohibit 
cabotage; provide that the regulatory authorities of the two parties shall share information concerning traffi c 
development; defi ne the types of permits that may be issued, namely 14 days, short term (3 months), and long 
term (12 months); state that cargo rates and charges shall be determined by the market; and provide for the 
establishment of a joint route management group to determine transport needs on a route, among other things.
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9.4 IMPROVING 
ROAD SAFETY

9.4.1 Institutional Arrangements

The Traffi c Safety Council of Zimbabwe 
(TSCZ) is the foremost institution in Zimbabwe 
for promoting road safety. It was established by 
the Traffi c Safety Council Act of August 2000. 
The Council is overseen by a Board appointed 
by the Minister of Transport, Communications 
and Infrastructural Development. The 
functions and powers of the Council include: (i) 
promotion of safety on roads; (ii) publication 
of the Highway Code; (iii) dissemination of 

information on road safety; (iv) advising the 
Minister on matters relating to road safety; 
(v) control and regulation of driving schools; 
and (vi) establishment of standards for testing 
of persons for the issue of learners’ licenses 
andcertifi cates of competency. The Council 
has no powers to enforce safe driving practices 
or infl uence engineering design of roads to 
improve safety. Dialogue between government 
agencies on road safety is currently achieved 
on an informal basis, with little coordination 
on issues such as the linkage between accident 
rates and road condition, functioning traffi c 
signals, vehicle condition.

9.4.2 Recent Improvements 
in Road Safety

The TSCZ has maintained relatively 
comprehensive data on road accidents since 
early 1990s. The average number of accidents 
between 1993 and 2008 was 37,000, resulting 
in an annual average of 17,740 injuries and 
1,386 deaths. While the Council admits that not 
all collisions are recorded, Figure 9.6 suggests 
that there has been steady improvement in 
road safety in the past decade.  This could be 
associated with the poor performance of the 
economy and reduced traffi c fl ows on major 
thoroughfares. 

Figure 9.7 provides information for 2007 
on the number of persons killed per 10,000 
vehicles for Zimbabwe and other countries 
by income category.As Figure 9.6 indicates, 

in the fi rst half of the decade the incidence of 
deaths per 10,000 vehicles was comparable 
to the average for low income countries, but 
by 2007 the incidence of deaths had declined 
sharply and was comparable to the levels of 
other lower middle income countries.



Road Transport Services and Infrastructure Zimbabwe Report 19

Nonetheless, the national cost of road accidents 
is high. Assuming that the average cost of 
repairs to vehicles involved in accidents is 
$500 per accident, the total direct cost of 
vehicle repairs due to accidents has been about 
$14 million per annum over the past fi ve years, 
most of which are foreign currency costs. The 
cost of health care, funeral costs, etc., for 
victims of accidents is probably a similar or 
higher amount.

Stakeholders in the road sector have 
identifi ed inadequate coordination and 
communication between government and 
private sector agencies, and poor driver 
attitudes as the main reasons behind the high 
accident rates. Institutional restructuring 
has been proposed to resolve this problem, 
through the establishment of a road safety 
coordinating committee or authority. Social 
and environmental issues have not yet been 
mainstreamed in road sector activities. 

There is no specifi c Road Safety Policy in 
place at present in Zimbabwe and therefore no 
comprehensive legal instrument covering all 
aspects of road safety policy implementation. 
The Draft National Transport Policy contains, 
as an objective, “protection of life and 
property through improved traffi c/transport 
safety and security”, but makes few further 
references to road safety. Current legislation 
covering aspects of road safety include the 
Roads Act, the Police Act, the Traffi c Safety 
Council Act, the Road Traffi c Act, the Road 
Motor Transportation Act 1997, the Vehicle 
Registration and Licensing Act, the Urban 
Councils Act, the Municipal Traffi c Laws 
Enforcement Act, and the Regional Town and 
Country Planning Act.

Design manuals for roads in Zimbabwe 
incorporate accepted international standards 
for road safety features, including, for example, 
road widths, horizontal and vertical curvatures, 
and minimum sight distances. In some cases, 
these standards have been adapted for local 
conditions. Zimbabwe has adopted the SADC 
Guideline for Low-Volume Sealed Roads 
(July 2003), which highlights the “overriding 

need to incorporate road safety measures in 
the geometric design process.” The guideline 
notes that “road safety and enforcement are key 
factors which can have a major infl uence on 
road safety, and should be given high priority 
in order to promote a road safety ‘culture’ for 
all ages and road users.”

The Vehicle Registration and Licensing 
Act and portions of the Road Traffi c Act set 
out the requirements for vehicle standards. 
Commercial vehicles carrying passengers must 
be inspected for roadworthiness twice a year 
by the Vehicle Inspection Department. Other 
commercial vehicles must be inspected once a 
year. Legislation is currently under preparation 
for annual roadworthy inspections of all 
private vehicles. All motor vehicles are subject 
to compulsory third party insurance, though 
the value of the insurance is not stipulated in 
the legislation. The majority of vehicles in 
Zimbabwe are currently either underinsured, 
or uninsured, because motorists cannot afford 
the premiums.

9.4.3 Expanding Road 
Safety Programs

The Traffi c Safety Council has a Strategic Plan 
that includes awareness creation, improved 
driving standards and coordination of SADC 
regional efforts. However, its operations are 
constrained by inadequate funds. Its recurrent 
budget is fi nanced primarily through the 
Motor Insurance Levy. As noted above, 
private insurance is not a signifi cant source of 
revenues. Furthermore, government agencies 
such as the national army, which operate large 
vehicle fl eets, do not purchase insurance. The 
Council is therefore signifi cantly under-funded 
and has not been able to roll out its Plan. 

The proposed program for road 
maintenance, especially on the trunk roads, 
may reduce the risk of road accidents. The 
apparent improvement in road safety in the 
past decade notwithstanding, there is need for 
a comprehensive strategy for improved road 
safety in Zimbabwe, especially as economic 
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recovery expands and traffi c volumes rise. 
Such a program would need to be built around 
promoting safety on the proposed new and 
existing road network and promoting the safe 
usage of the roads. The fi nancial resources of 

the Council will also need to be strengthened. 
The lack of funding for the road safety program 
could be overcome if ZINARA were to fi nance 
the program. 

Programs aimed at promoting safety on the 
new and existing road network would need to 
include: (i) increased road traffi c surveillance 
to control overloading; (ii) strengthened 
capacities to enforce vehicle safety regulations; 
(iii)regular traffi c counts on major highways 
and the use of weigh-in-motion and mobile 
weighbridges by enforcement agencies; (iv) 
encouraging the private sector to invest in 
weighbridge infrastructure so as to increase 
the availability of services to complement 
enforcement efforts; (v) introducing stiff 
penalties for transport operators who operate 
overloaded vehicles; and (vi) harmonizing 
axle load limits within the region.

Promoting the safe usage of the roads would 
involve ensuring that road authorities install 
and maintain appropriate road signs on new and 
existing roads, encouraging road authorities to 

install visible road markings and signs that are 
less prone to vandalism,implementing traffi c 
management measures including traffi c signs 
in line with regional standards, and ensuring 
that all possible engineering defi ciencies on 
“black spots” are rectifi ed in order to reduce 
occurrence of accidents.

9.5 CAPITAL EXPENDITURE 
PROGRAMS FOR THE 
ROADS SECTOR

A conservative replacement value for the road 
infrastructure would be about $10 billion. It is 
unlikely that there exists another single public 
infrastructure asset in Zimbabwe worth nearly 
this amount. Preservation of this valuable 
asset is important. Almost 70,000 km of 
roads—equivalent to about 80 percent of the 
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total network—is in need of rehabilitation or 
periodic maintenance. Tertiary and urban roads 
account for 85 percent of the roads that need 
rehabilitation or periodic maintenance. The 
Action Plan therefore calls for implementation 
of a program in the decade ahead that would 
rehabilitate all 36,000 km of road currently 
classifi ed in poor condition and reduction of 
the backlog of some 33,000 km of road in need 
of periodic maintenance. But as discussed 
below, funding constraints could result in 
delayed implementation of this ambitious plan 
that, in turn, could have an adverse effect on 
the economic recovery.

9.5.1 Rehabilitation of the Network

Unit costs for rehabilitation. Estimates of 
the unit costs of rehabilitation of the various 
categories of roads in poor condition were 
prepared by the DoR for the Report. Figure 
9.8 compares these estimates with those 
prepared by the World Bank (2006) for 2005. 
This comparison indicates that the overall unit 
cost of rehabilitation has increased by about 
60 percent since 2005. The estimates for 2009 
are broadly in line with the fi ndings of a recent 
report by the World Bank (2008).9

These unit costs have been used to estimate the 
total cost of rehabilitation of the road network. 
The results are set out in Table 9.5.

Total cost of rehabilitation is high. The 
total cost of rehabilitation is estimated to be 
about $2.7 billion, with the bulk of the funding 
required for the secondary, tertiary, and urban 
roads. This is a huge backlog that exceeds 

competing needs for rehabilitation of other 
infrastructure such as water and power. It also 
represents a substantial increase in the cost 
of rehabilitation, compared with the estimate 
reported by the World Bank in 2006. At that 
time, it was estimated that $1.7 billion would 
be required to restore road network to good 
condition (Figure 9.9). 

9 The World Bank study found that road construction and rehabilitation costs in Sub-Saharan Africa have 
been escalating. See World Bank (2008), Unit Costs of Infrastructure Projects in Sub-Saharan Africa. Africa 
Infrastructure Country Diagnostic, World Bank, Washington, DC, June 2008. Using data for actual construction 
and rehabilitation programs in 2006, this study fi nds that construction costs for a paved road range from about 
$209,000 to $614,000 per lane km of paved road. Rehabilitation costs were reported to range from $195,000 to 
$505,000 per lane km of paved road. The escalation in construction and rehabilitation costs appears to stem from 
a combination of factors, including domestic infl ation and currency appreciation, limited capacities within the 
construction industry relative to demand, the increase in the international oil price and the knock-on effect on 
domestic diesel prices.



22 Zimbabwe Report Road Transport Services and Infrastructure

In its present state, the Zimbabwean 
economy cannot be expected to support such 
large investments. Sector investment choices 
would therefore have to include a careful 
consideration of the relevance of the sector 
on the performance of the economy as well 
as the effect of a rebounding economy on the 
sector itself. Ideally an economic evaluation 
of the road investment options would have 
been carried out to determine the optimal 
investment scenarios. These databases and 
analytical tools of the various road authorities 
have deteriorated or are out of date. A priority, 
therefore, is to upgrade these tools and 
databases. The pragmatic approach would 
be to assess broadly the possible benefi ts 
and impacts associated with the various 
intervention scenarios. In terms of benefi ts 
to the economy, low cost interventions on the 
highly traffi cked roads would yield the most 
savings to the economy, owing to reduced 
vehicle operating costs and curtailment of 
further pavement deterioration that would 
cost more in the future.

Typically, such interventions would 
result in high internal rates of returns and 
net present values. In addition, a cost-
effectiveness analysis for low-volume rural 
roads serving the rural population would result 
in justifi able investment cost per capita. There 
foregoing approach is further supported by the 
Government’s agenda to promote growth in 
the rural areas with special focus agriculture. A 
robust rural road network would result in higher 
agricultural production and this would have 
the desired spinoffs including employment 
creation, availability of raw materials for 
the industry and access to amenities such as 
health, education, and markets: for example, 
the road network serving the northern and 
the north-eastern highlands, where signifi cant 
agricultural activities take place, is of particular 
importance to the economy.  The District 
Development Fund (DDF) had ongoing road 
rehabilitation and bridging works that were 
stopped after the economic downturn. These 
projects need to be restarted with special 
attention to boosting agriculture.
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Priorities for rehabilitation in the near term. 
In the absence of comprehensive assessments 
of road conditions, the strategy of the DoR is 
to give priority to those sections of the road 

network that are most in need of rehabilitation 
and that may have a high payoff in terms of 
reduced transport costs, improved market 
access and safety. 

Against this backdrop, the World Bank 
recently undertook an assessment of the high 
priority requirements for rehabilitation in the 
roads sector for consideration in the 2010 
national budget.10 The guiding principle in 
the selection of interventions for the 2010 
budget in the roads sub-sector was to choose 
low cost actions that would de-clog or 
facilitate better fl ow of vehicular traffi c along 
the highly traffi cked primary and secondary 
roads and to indentify activities on tertiary-
feeder and tertiary-access roads serving high 
population densities and rural areas with high 
agricultural potential. Such activities include 
extensive routine maintenance (resurfacing, 
pothole patching, edge repairs, crack sealing, 
road signage, access controls) on the poorly 
maintained highly traffi cked trunk roads. 

Close attention is also being given to 
“ongoing” road projects where substantial 

amounts of work had been accomplished, 
but could not be completed because of the 
changing economic circumstances in the past 
decade. Such interventions have the advantage 
of preventing further losses through wastage 
of completed pavement works and providing 
a higher level of service that reduces operating 
costs. Equally important is the rehabilitation 
of damaged sections of the trunk road system 
starting with uncompleted projects and the 
completion of the upgrading of unpaved trunk 
roads to surfaced standards. A priority has 
also been assigned to uncompleted bridge 
construction along highly traffi cked roads to 
prevent further loss as the uncompleted works 
are exposed to the elements.

Priorities for the medium and longer 
term. The objective is to complete, within the 
next ten years, all remaining rehabilitation 
work on those sections of the network in poor 

10 World Bank (2009), “Republic of Zimbabwe: Rationalization of the 2010 Budget Transport Sector Mission Note.” 
World Bank, Washington DC, November 2009.
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condition. As Table 9.6 indicates, a total of 
almost 36,400 km of the national network 
requires rehabilitation, the total cost of which 
is estimated at $2.7 billion at 2009 constant 
prices. The bulk of the expenditures is related 
to paved section of the secondary network, the 
tertiary network, and the paved urban network. 
To meet this objective, an average annual 
outlay of $270 million a year for rehabilitation 
would be required (at 2009 constant prices).

This level of annual spending would be well 
beyond existing force account capacities of 
the various road authorities in the country. 
Successful implementation will therefore 
require a series of large contracts let to the 
domestic and international private sector. 
At present, there is a relatively low capacity 
within the domestic construction industry 
for road construction and rehabilitation. A 
major concern going forward is that these 
limited domestic construction capacities may 
result in lack of competition in bidding for 
rehabilitation contracts, and as a result, further 
sharp escalation in prices and/or serious cost 
overruns in road works. As noted earlier, 
lack of contractor capacity has been one of 
the major reasons for the sharp escalation 
in the cost of road works in Africa in the 
past decade. To meet the immediate needs 
for rehabilitation, the World Bank therefore 
proposed assistance to the DoR and the City 

of Harare through acquisition of vehicles and 
plant to boost their internal capacity to manage 
the roads under their care. The subsequent 
consideration of capacity building initiatives in 
the construction industry for road rehabilitation 
and maintenance addresses these concerns. 

9.5.2 Periodic Maintenance Programs

The DoR estimates that about 33,000 km of the 
road network is in fair condition, and therefore 
in need of periodic or deferred maintenance 
(Table 9.7). Completion of periodic 
maintenance on this portion of the network is 
estimated to cost about $565 million at 2009 
constant prices.

The largest backlog of deferred maintenance 
is in the tertiary road network; about 25,000 
km of these roads need periodic maintenance, 
the estimated cost of which is about $380 
million at 2009 constant prices. The primary 
network is estimated to have about 540 km 
of roads, most of which are paved, in need of 
periodic maintenance, About 45 percent of the 
secondary network, mainly unpaved roads, 
is in need of periodic maintenance. About 40 
percent of the urban network is also in need of 
periodic maintenance.

The proposed Action Plan attaches a 
high priority to early implementation of the 
periodic maintenance program. Its objective 
is to ensure that even larger portions of the 
network do not continue to deteriorate to the 
point where they require full rehabilitation. If 
periodic maintenance on the above-mentioned 
33,000 km is not undertaken, the cost of full 
rehabilitation of these roads would be about 
$2.67 billion. In the case of the urban network, 
for example, the current cost of the required 
periodic maintenance is estimated at $98 
million; full rehabilitation of the 3,266 km of 
roads currently in fair condition would cost 
about $1.14 billion at 2009 constant prices, a 
tenfold increase in expenditure requirements 
on this part of the network.
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9.5.3 Expanding Capacities 
of the Network

To pre-empt further traffi c congestion on 
sections of trunk roads near major cities, there 
is need for selective expenditures that increase 
road capacities in the near term. The recent 
World Bank assessment assigned a high priority 
to completion of the stalled dualization of the 
trunk roads to Gweru and Masvingo. As with the 
proposed rehabilitation program, in the near term 
at least, new construction would have to be done 
mainly through force account units operated 
by the DoR.Given the existing traffi c densities, 
the earlier-mentioned rather conservative 
projection for the growth in registered vehicles 
in Zimbabwe, and continued steady growth 
in freight movements on the north-south road 
corridor, that the primary road network will 
experience sharply higher traffi c volumes in the 

decade ahead is expected. Some sections of the 
network will require new construction to expand 
capacities of the network.11

Decisions on increasing the capacity of 
existing roads and expansion of the network 
should be based on these objectives:
• Enhancing accessibility to centers of 

economic, social, and recreational 
importance in rural and urban areas. This 
part of the program would include upgrading 
gravel roads linking growth points to major 
highways and major economic centers to 
surfaced road standard, linking centers 
of economic and social activities such as 
mines, rural health centers, and schools 
with all weather roads, and improving road 
access to major tourist centers.

• Promoting interstate trade and smooth 
fl ow of transit traffi c from neighboring 

11 The DoR has prepared a schedule of roads that may require dualization. This includes the North-South Corridor 
(2,025 km), the Beira Corridor (271 km), intercity links between Harare, Gweru, Bulawayo, and Plumtree (549 
km) and the Limpopo Corridor (447 km). The cost of these dualization programs is put at $650,000 to $700,000 
per km. Given the current relatively low traffi c densities on many of these road sections, a new round of studies 
is required to determine the economic feasibility of these various proposals.
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states and seaports. These programs would 
include upgrading the Regional Trunk 
Road Network (RTRN), where necessary 
including the dualization of the network to 
increase road capacity and improve the fl ow 
of traffi c, and removing non-traffi c barriers 
by promoting “one stop” border posts. In 
that connection, the DoR has indicated 
that the Development Bank of Southern 
Africa has made $500 million available 
through the Infrastructure Development 
Bank of Zimbabwe for a study and possible 
upgrade of the north-south regional routes 
of Beitbridge-Harare and Harare-Chirundu 
and the urban ring road around Harare.

More work is needed on assessing the road 
requirements for urban areas in the decade 
ahead. As the consideration in Annex I of 
this Report indicates, the urban population of 
Zimbabwe is estimated at 7.8 million for 2009, 
which implies an urbanization rate of about 62 
percent. The urban population is projected to 
increase by about 2.2 percent a year to about 
10.2 million in 2020 (Annex Table 1.1). Such an 
increase may have signifi cant implications for 
construction and upgrading of the urban road 
network. As Table 9.1 indicates, the urban road 

network of Zimbabwe currently stands at 8,194 
km, almost all of which is paved.  This implies 
a population density of about 950 people per km 
of urban road. If the same density were to apply 
to the projected urban population for 2020, an 
additional 1,540 km of urban roads would be 
needed at that time. At the prevailing cost of 
$350,000 per km for paved roads in urban areas 
(see Table 9.5), this would involve a capital outlay 
of about $540 million in the decade ahead by the 
urban councils responsible for these networks.12 
A key policy issue for the future development 
of urban areas involves assessment of the 
options for managing the growth of urban areas, 
including, perhaps, increased housing densities 
and improved links between the location of 
new industrial employment opportunities and 
housing development.

9.5.4 Funding for Capital 
Expenditure Programs

For the purposes of this Report it is convenient 
to review the funding requirements of 
the proposed rehabilitation and periodic 
maintenance programs for each of the 
designated road authorities, the DoR, the UCs, 
RDCs, and the DDF. 

12 The capital cost of such an expansion could be lower than the estimate of $540 million if the MoLGPWUD were 
to direct that these new urban roads should be gravel rather than paved.
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Funding requirements for the DoR. As Table 
9.8 indicates, of the 18,462 km of road for 
which the DoR is responsible, about 6,680 
km (36 percent) are in poor condition and 
therefore in need of rehabilitation, and about 
5,240 km (28 percent) are in fair condition and 
in need of periodic maintenance. The total cost 
of rehabilitation and periodic maintenance of 
the DoR portfolio is estimated at $1.06 billion.

The proposed Action Plan set out in Table 
9.8 calls for completion of the backlog of 
rehabilitation and periodic maintenance by 
2020. Clear priorities will need to be established 
for the program. Subject to additional fi eld 
assessments of the sections of road in need of 
rehabilitation and periodic maintenance, the 
proposed implementation strategy is to give 
priority to the rehabilitation of the 270 km of 
primary road network, the cost of which is 
estimated at $107 million, and to complete the 
periodic maintenance of all 5,242 km of roads 

in fair condition, thereby preventing further 
deterioration in these roads, especially in the 
secondary network. The total cost of this part 
of the program would be a little more than 
$200 million. The proposed timeline would be 
to start this part of the program in 2011 and 
complete it in 2013. In the absence of donor 
funding, the program would require budget 
allocations of about $70 million a year. 

The rehabilitation of the secondary and 
tertiary road network could then begin in 2014 
and be completed in 2020 at a total cost of 
about $860 million (at 2009 constant prices). 
This would require average annual capital 
outlays of about $120 million a year. Assuming 
that Zimbabwe’s current problems with donors 
relating to arrears clearance are resolved 
before 2014, the Government could propose 
a partnership arrangement in which donors 
funded half of the program, with the remainder 
being funded from the national budget.
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Table 9.9 sets out the details of the proposed 
program for 2011-20. The national budget 
would provide a total of $600 million and donors 
would provide the balance of $460 million. 
Several donors have a history of involvement 
in the primary road sector of Zimbabwe, for 
example, World Bank involvement in the 
sector dates back nearly to the 1980s. Major 
projects fi nanced by the Bank in the 1980s 
and 1990s included the Highways Project 
(1988-95), which involved rehabilitation and 
resealing of paved roads, and re-gravelling and 
improvements to secondary and tertiary roads. 

Funding requirements for Urban 
Councils. Urban Councils are designated as 
autonomous road authorities under the Road 
Act. As noted earlier, local authorities have 
autonomy in the management of infrastructure 

services in their jurisdiction, but they are 
subject to policy directives from the Ministry 
of Local Government, Public Works and Urban 
Development (MoLGPWUD). The City of 
Harare has about 3,000 km of roads under its 
jurisdiction and Bulawayo has about 1,700 km. 
Other urban centers account for the remaining 
57 percent of the urban network. They use a 
combination of force account operations for 
routine maintenance and small works and 
contracting for larger projects. 

As Figure 9.10 indicates, of the 8,194 km of 
road for which the UCs are responsible, about 
2,050 km (25 percent) is in poor condition and 
therefore in need of rehabilitation, and about 
3,280 km (40 percent) is in fair condition and 
in need of periodic maintenance. 

The total cost of rehabilitation and periodic 
maintenance of the road portfolio of the UCs 
is estimated at $813 million at 2009 constant 
prices. Implementation of the proposed 
rehabilitation program over the next decade 
would require outlays by the UCs of about 
$80 million a year. Details on the costs of 
rehabilitation and the backlog of deferred 
maintenance are not available on a city-by-
city basis, but on a pro-rata basis, about $300 
million of the program could be attributed to 
Harare, about $170 million to Bulawayo, and 
the balance of about $340 million to the other 
urban centers throughout the country. The City 

of Harare had a $50 million road development 
budget for 2009. The main concerns of the City 
are the poor state of the streets in the suburbs, 
the dilapidated traffi c signaling system, and 
the low traffi c volume capacity of the main 
streets and intersections. 

The foregoing estimates of the cost of 
rehabilitation do not include capital outlays on 
new urban roads. The 2009 budget included 
the completion of Harare Drive, High Glen 
Road, and Arcturus Road, which are either 
missing parts of a ring road around Harare 
or links aimed at decongesting the highly 
populated parts of the city. Among other 
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projects under execution in 2009 was the 
dualization of the Airport Road. At the time 
the budget was prepared, it was unclear how 
the road development budget in 2010 and 
subsequent years would be funded. As noted 
earlier, growth in urban areas in the decade 
ahead could require construction of perhaps 
as much as 1,540 km of new roads at a cost 
of about $540 million. More work is needed 
on these possible new road requirements for 
urban areas. 

The key issue here is the manner in which 
these capital outlays by the councils would 
be funded. Local authorities generate funding 
through rates and local taxes. They are also 
able to borrow for capital investments on 
approval of the MoLGPWUD. This facility 
is, however, limited by high interest rates, 
which became unaffordable with the declining 
economy. More work is needed to assess the 
capacity of urban councils to meet the cost of 
rehabilitation. The working assumption used 
in this Report is that urban councils would 
be able to cover no more than 20 percent of 
the total cost of rehabilitation, equivalent to 
about $160 million over the ten-year period. 
The implication is that the balance of the funds 

would have to come from the national budget 
and or donor support.  In the event of an early 
resumption of donor support for infrastructure 
rehabilitation and development in Zimbabwe, 
the UCs may be able to mobilize some of these 
funds from donors. There is a history of donor 
support for urban infrastructure. The Urban 
Project of the World Bank (1989-99) supported 
the development of basic infrastructure 
including roads and water treatment works.

 Funding requirements of the RDCs and 
DDF. As Figure 9.11 indicates, the rehabilitation 
of the secondary and tertiary road network for 
which the RDCs and DDF are responsible is 
estimated to cost about $960 at 2009 constant 
prices. The cost of completing the backlog of 
deferred maintenance is estimated at about 
$370 million.  Implementation of a program of 
this magnitude in the decade ahead poses very 
substantial challenges for the mobilization of 
the required funding and the implementation 
of a program of this magnitude. Given these 
potential constraints, the working assumption 
used in this Report is that the rehabilitation of 
the tertiary network will be completed over a 
15-year period, 2011-25.

The RDCs are responsible for the tertiary 
roads that are outside of the network of 25,000 
km maintained by the DDF. This responsibility 
includes the planning, selection, and 

construction of roads and the establishment of 
periodic (and routine) maintenance systems. 
Some RDCs are well established and have a 
good revenue base and reasonable technical 
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capacity, but most have limited technical 
capacity to implement road works either by 
force account or by contracting. RDCs that 
have a low revenue base cannot retain technical 
staff. Some have no qualifi ed engineers on 
their staff. There is also very little private 
sector contracting capacity in these areas. It is 
primarily for these reasons that the Government 
decided that the DDF should continue to take 
responsibility for a large portion of the tertiary 
road network. Many RDCs have little success 
in attempting to contract out works. In many 
cases, no contractors are available in remote 
areas, and in other cases, contractors will only 
offer tenders at very high rates owing to high 
mobilization costs and lack of competition. As 
a result, RDCs that face the prospect of paying 
unnecessarily high prices for works often 
resort to force account works, for which they 
have limited managerial capacity.

As with the UCs, the working assumption 
used in this Report is that the RDCs and DDF 
would cover no more than 20 percent of the 
total cost of rehabilitation, equivalent to about 
$280 million over the ten-year period. The 
balance of an average of $110 million a year 
would have to be mobilized from the national 
budget and or donor support. In the event 
that donors resume support for development 
programs that are implemented by government 
entities in Zimbabwe, it may be possible to 
mobilize donor support for the rehabilitation 
and deferred maintenance program for some 
of these jurisdictions. Again, there is a long 
history of donor support in these areas. The 
RDC Pilot Capital Development Project of the 
World Bank (1997-2000) sought to develop 
the capacity of RDCs to plan, implement, and 
manage service delivery. 

9.6 MAINTENANCE 
PROGRAMS FOR ROAD 
INFRASTRUCTURE

A key element of the Action Plan is the 
adoption of a set of measures that will improve 
substantially the capacity of Zimbabwe to 

fi nance road maintenance programs at a level 
that will ensure the roads remain in good 
condition. The critical questions that need 
attention are: (i) How to close the gap between 
current funding and the requirement for road 
maintenance budget? (ii) How to prioritize 
the available maintenance budget? and (iii) 
How can the RF become more effective? The 
consideration below sets out a strategy for 
funding the future cost of routine maintenance 
from road user charges.

9.6.1 Routine Maintenance 
Programs and Costs

There are currently about 18,600 km of road 
in good condition in the country that require 
routine maintenance. The estimated cost of 
routine maintenance for this portion of the 
network was about $90 million in 2009 (Table 
9.10). Only about 15 percent of this amount 
was actually spent on routine maintenance. 
Table 9.10 also includes an estimate of the 
annual cost of routine maintenance if the 
entire road network of 88,100 km is to be 
fully rehabilitated and subject to routine 
maintenance on a regular basis. The cost 
for the entire network is estimated at about 
$320 million a year at 2009 constant prices. 
As noted earlier, one of the major challenges 
for the decade ahead will be to put in place 
arrangements that can ensure that the required 
levels of funding are available for routine 
maintenance of the road network. 

Routine road maintenance activities 
(grading, pothole patching, crack sealing, 
drain cleaning) are relatively inexpensive, 
and if carried out regularly and properly, they 
result in major cost savings. The substantial 
under-funding of routine maintenance poses a 
major problem for the country. Lack of routine 
maintenance for extended periods is increasing 
the share of the network that requires deferred 
or periodic maintenance, the costs of which are 
substantially higher. The resulting deterioration 
in the road network is also adding signifi cantly 
to the cost of vehicle operations in Zimbabwe, 
and hence the competitiveness of the country 
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in international markets. The cost to the 
economy of a poorly maintained road network 
is the aggregation of all costs related to longer 
journey times, higher fuel consumption, 

damage to vehicles, and accidents. This is in 
addition to the cost of eventual repairs and the 
implications of the reluctance of transporters 
to use such roads.13

The fact that much of the road network 
continues to provide a reasonable level of 
service is attributable to high standards 
adopted in the construction of the network and 
low traffi c levels on the roads in recent years. 
Some routine maintenance of the network has 
continued despite economic constraints. This 
is an indication of government commitment 
to the sector. However, it is debatable whether 

these maintenance systems would have 
prevented the network from collapse if the 
traffi c levels on national roads had not declined 
signifi cantly over recent years.

The routine maintenance that has been 
undertaken in the past decade has been funded 
largely through force account operations under 
the DoR, DDF, and local authorities. Progress 
has been slow, with the units signifi cantly 

13 The South African National Road Agency Ltd. (SANRAL) estimates that repair costs rise to six times that of 
maintenance costs after three years of neglect and to 18 times after fi ve years of neglect. See World Bank (2005) 
Transport Note No. TRN-4.
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under-funded. According to the World Bank 
(2006), the total annual requirement for routine 
maintenance in 2005 by all road authorities 
was about $40 million, whereas the combined 
budget allocations for all the road authorities 
and RF, was less than $10 million for routine 
maintenance in 2005. The DoR maintenance 
budget has been used for upgrading rural 
roads to low volume sealed road standards 
based on the justifi cation that this reduces 
maintenance costs. The ability of the DDF and 
RDCs to maintain the unpaved rural network 
has been threatened by their inability to 
procure fuel and to replace aging equipment. 
The road maintenance system adopted by the 
DDF is based on dividing the country into 
200 maintenance unit areas, each typically 
including between 120 km and 160 km of 

road. Work gangs based in these locations are 
responsible for routine maintenance. Each 
maintenance camp is equipped with a tractor, 
trailer, towed grader, and tire drag. Periodic 
re-gravelling is managed separately but is 
carried out by DDF units. 

Figure 9.12 sets out estimates of the annual 
cost of meeting requirements for routine 
maintenance for each of the designated road 
authorities. In the case of the RoD, a relatively 
large part of the network for which they are 
responsible is already classifi ed as being in 
good condition. As a result, the conversion of 
sections from poor and fair to good condition 
in the decade ahead only increases the total 
routine maintenance cost from an estimated 
$60 million in 2010 to about $74 million by 
2020 (at 2009 constant prices).

In the case of the other categories of road 
authorities, who are primarily responsible 
for tertiary and urban roads, the much lower 
portion of these roads currently in good 
condition means that routine maintenance costs 
rise sharply as the roads currently in poor and 
fair condition are restored to good condition. 
As a result, the cost of routine maintenance 
for these road authorities increases from an 
estimated $46 million in 2010 to $190 million 
by 2020.

9.6.2 Funding Arrangements 
for Maintenance

Funding for routine maintenance declined 
during the past decade, notwithstanding 
the existence of the RF. As a result, road 
authorities are still heavily dependent 
on budget allocations for their routine 
maintenance requirements. The inadequate 
funding to road authorities over the past 
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decade for routine maintenance has led to 
the major rehabilitation requirements and 
the backlog of periodic maintenance across 
the road network. The key policy issue is 
the manner in which the costs of routine 
maintenance will be funded, both in the near 
and longer term. As Table 9.10 indicates, the 
cost of routine maintenance on the 18,600 
km of road currently in good condition is 
estimated at about $90 million a year. If the 
entire road network were fully rehabilitated, 
the annual cost of routine maintenance would 
be about $320 million at 2009 constant prices. 

Role of the RF. At the time it was 
established in 2001, the RF was expected to 
provide a secure, predictable, and transparent 
source of funding for maintenance. During 
initial discussions about the operation of the 
Fund it was clear that it would initially require 
signifi cant support in order to establish itself 
as the primary funder of road maintenance.14 
The intention was to enable the RF to establish 
credibility with road users by being able to 
deliver improvements throughout the country 
from the outset. It was assumed that locally 
generated revenues to the Fund would increase 
from about $3 million in 2001 to about $71 
million in 2006, thereby reducing the reliance 
on external support.

Revenues for the RF come from fuel levies, 
road access fees, toll gate collections, and fees 
from the issue of annual vehicles licenses. Not 
all road user charges are being collected by the 
RF, with some being retained by the MoTC 
and local authorities. These include vehicle 
licensing and registration fees. International 
transit fees, which are collected in foreign 
currency by the MoTC, are not being transferred 
to the RF owing to disagreement between 
ZINARA and the Ministry of Transport and 
Communications (MoTC) on the appropriate 
exchange rate. 

The RF therefore relies primarily on the 
fuel levy for most of its revenue. As Table 
9.10 indicates, fuel prices in Zimbabwe 
were signifi cantly higher than for Sub-
Saharan Africa as a whole in 2000, and were 
comparable with the average for high income 
countries. But since its creation in 2001, the 
operation of the RF has been hampered by 
fuel shortages, subsidized fuel prices, and 
devaluations. Chronic fuel shortages and 
subsidized fuel prices have led to a signifi cant 
reduction in potential revenues from the fuel 
levy. Furthermore, a large proportion of fuel 
used in Zimbabwe is imported by individuals 
in small quantities from neighboring countries. 
ZINARA does not have the logistical means 
of collecting the levy on these small amounts. 
By 2006, Zimbabwe prices had declined 
substantially while the averages for Sub-
Saharan Africa and the high income countries 
had increased signifi cantly. As a result, the 
actual contribution of the Fund to routine 
maintenance has been very different to what 
was envisaged in 2001. The total RF revenue 
for 2009 was $15 million, $12 million of 
which was allocated to the road agencies, with 
31 percent of the funds going to the DoR, 34 
percent to RDCs, 16 percent to UCs, and 19 

14 This led to the inclusion of a component within the proposed IDA-funded Road Maintenance and Reform Project, 
which would have provided $317 to the RF on a declining basis over a fi ve-year period.
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percent to DDF. The amount mobilized was 
less than 20 percent of the above-mentioned 
routine maintenance requirement of about $90 
million in 2009.

It is clear that substantial additional 
resources are required for routine maintenance. 
Policies are therefore needed to improve 
the level and reliability of funding for road 
maintenance. The two main policy constraints 
are the inability of ZINARA to raise realistic 
road user charges commensurate with road 
usage and maintenance needs and the lack 
of full control by ZINARA over collection 
of road user fees and their remittance. The 
mobilization of additional resources will 
involve increasing and restructuring the user 
charges that accrue to ZINARA. A number 
of actions have been taken in the past year to 
improve revenue collections for the RF. 

• Toll gates were introduced in August 2009 
and are reported to have contributed about 
$5.6 million to the Fund in 2009. There are 
24 toll gates under construction, 3 in each 
province. On an annualized basis, these toll 
fees would generate about $12 million a 
year at the present time;

• Substantial increases were made to the 
pump price of fuel. However, the current 
levy of about 5 percent of the cost of fuel 
is below the 10 percent stipulated by the 
ZINARA law. 

Vehicle licensing fees are the most important 
road user tax. Until recently, these were set 

at $80 a year for all types of vehicles and for 
motor cycles. Given the estimated fl eet of about 
828,000 vehicles and motorcycles in 2009, the 
revenues from this tax should have been about 
$66 million, if all fees were collected. Actual 
collections are not known with any degree of 
accuracy, because responsibility for annual 
registration and fee collection rested with local 
authorities. The extent to which fee income 
was then allocated to road maintenance was 
also not known. Recently, ZINARA has taken 
two important measures to improve funding 
for road maintenance: all vehicle registration 
fees are now collected ZINARA,and vehicle 
registration fees have been revised upwards. 
These new fees are reported in Figurev9.13, 
along with an estimate of the revenues that 
would be collected in 2010 if all vehicles were 
registered. Revenues from the new license fees 
are estimated at almost $60 million for 2010. 
This implies an average of about $68 a vehicle, 
which is lower than the previous level of $80 
for all vehicles. As Figure 9.13 indicates, with 
the full transfer of vehicle licensing fees to 
the Fund and their subsequent application to 
routine maintenance, and with a full year of 
toll gate collections, the total revenues from 
user taxes on the road transport industry 
would amount to about $84 million in 2010. 
The routine maintenance requirements for 
2010 are estimated at about $106 million. If 
the bulk of these funds are allocated to routine 
maintenance, it will be an important step 
forward in containing the deterioration of the 
road network and the need for substantially 
larger outlays in the future for rehabilitation.

Table 9.11 provides a scenario in which 
the full cost of routine maintenance would 
be covered by road user fees. The key driver 
is a steady increase in the annual license 
fees for all categories of vehicles. The rates 
proposed in Table 9.11 for 2020 are not out 
of line with practices in many other countries 
and are therefore not likely to undermine the 
competitive of Zimbabwe. Indeed, having 
a network of well-maintained roads will 
ensure lower transport costs and improved 
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competitiveness. The annual license fees rather 
than fuel levies and toll collections  generate 
the funds needed to cover the cost of routine 
maintenance. Given the projected growth 
in traffi c in the decade ahead further modest 
increases in annual license fees translate into 
revenues from license fees alone of $245 
million a year by 2020 (at 2009 constant 

prices) when total routine maintenance outlays 
are projected to be about $280 million. In the 
scenario set out in Table 9.11, revenues from 
user fees exceed maintenance requirements by 
almost $20 million a year, suffi cient to meet 
other claims on the RF, including for example, 
an expanded road safety program.

Key issues then are whether the various 
designated road authorities have the capacity 
to make effective use of a large increase in 
maintenance funds and whether ZINARA itself 
has the capacity to manage a much larger fund. 
The section below takes up these questions 
about institutional and human capacities and 
the need for additional support. 

Funding arrangements for local 
authorities. The foregoing analysis suggests 
that in the absence of increased road user 

charges, some of which would be transferred 
to local authorities, the problem of funding 
routine maintenance of the urban and tertiary 
road network is likely to be especially acute. 
The UCs are heavily dependent on allocations 
from their own budgets for road maintenance. 
They generate funding through rates and local 
taxes. However, these revenue sources are 
inadequate; in the past decade, annual rate 
increases were constrained by the inability of 
residents to pay, and were rapidly eroded by 



36 Zimbabwe Report Road Transport Services and Infrastructure

infl ation. UCs are required to collaborate with 
the DoR for the maintenance of national roads 
where they pass through urban areas. The 
Government provides part of the cost of this 
maintenance to the urban council, though in 
recent years these contributions have not been 
received by the councils. The City of Harare 
gets road maintenance funds from ZINARA. 
For over a decade, the city’s requests for road-
related budgetary allocations from the central 
Government could not be met. According 
to the World Bank (2006), the allocation for 
routine maintenance in the City of Harare 
had a value of about $500,000 in 2005, which 
met about 10 percent of the requirement for 
routine and periodic maintenance. This was 
a signifi cant decline since 1997, when the 
allocation was nearly $10 million. Allocations 
for road maintenance in Bulawayo have 
also declined signifi cantly since 1996. The 
annual requirement for routine maintenance 
in Bulawayo at that time was about $680,000 
for a road network of about 1,700 kilometers, 
but the allocation was the equivalent of about 
$200,000. 

The DDF depends on the RF to sustain 
its operations. The reduced level of funding 
in recent years has led to a reduction in the 
frequency of maintenance activities. When 
funds become available they are normally used 
to procure fuel for the grading program. This 
happens often at the expense of employing 
labor for off-carriageway maintenance such as 
grass cutting and maintenance of the drainage 
system. Many of the roads constructed in 
the early part of the program now require re-
gravelling, yet funding is not available for this 
important activity. Meanwhile, the DDF is 
unable to replace its equipment fl eet, which is 
now reaching the end of its life. 

9.7 INSTITUTIONAL REFORM 
AND CAPACITY BUILDING

The proposed Action Plan for the roads 
sector calls for a series of measures aimed 
at improving the management of the road 

infrastructure. These include institutional 
reform in the road sub-sector, strengthening the 
human resource capacities of road authorities 
in the planning, management, and maintenance 
of road infrastructure, and use of appropriate 
technology to improve the management of 
road infrastructure through research and 
development. Successful implementation 
of the proposed programs aimed at clearing 
the very large backlog of rehabilitation and 
periodic maintenance, while also ramping up 
the scale of the routine maintenance programs, 
will exceed current capacities of the various 
designated road authorities. A key component 
of the proposed Action Plan therefore is a 
series of measures that involve a much larger 
role for the private sector in construction and 
maintenance activities related to the road 
infrastructure.

9.7.1 Institutional Reform in 
the Roads Sector

As noted earlier, the SADC Protocol on 
Transport, Communications, and Meteorology 
of 1996 called for the reform of road sector 
institutions of member states. Since the 
establishment of ZINARA and the RF in 2001, 
progress on institutional reform has been 
slow. A key institutional change required for 
successful implementation of the proposed 
program in the decade ahead will be the 
transformation of the DoR into an autonomous 
agency as proposed in the Draft National 
Transport Policy. Transformation of the DoR 
into a commercial road agency responsible 
for the procurement of services from the 
private sector, rather than continuing with 
the current practice of relying on in-house 
execution of works. This change would help 
build the substantially larger construction and 
maintenance capacities of the private sector 
that will be required in the decade ahead. 
An enlarged private sector capacity in these 
areas will also benefi t the UCs and RDCs that 
face large reconstruction and maintenance 
programs, but are currently hampered by lack 
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of force account capacity and limited supply of 
services from the private sector

With the proposed major expansion in 
construction activity in the roads sector in 
the decade ahead, it will also be necessary to 
strengthen institutional capacities related to 
the impact of the work on the environment. A 
three-pronged program to build institutional 
capacities will be required to ensure that all 
major road construction projects go through 
an Environmental Impact Assessment (EIA) 
prior to implementation, to ensure that 
road contractors are closely monitored and 
supervised by road authorities to safeguard 
the environment; and to ensure that property 
owners whose properties are affected by 
new road works or rehabilitation programs 
are adequately compensated. As Chapter 4 
indicates, this Report proposes the creation of 
a single regulatory authority for the transport 
sector, including road transport. Responsibility 
for technical standards, and elements of the 
foregoing concerns about the environment 
impact of road transport activities would rest 
with the proposed new regulatory authority.

9.7.2 Improving the Management 
of Road Infrastructure 
and Services

None of the road authorities is currently 
operating modern information systems for 
the management of the road infrastructure. A 
central database of roads does exist, but it has 
not been updated in recent years. Key actions 
required include:
• Set up of a Highway Management System 

(Geographical Information System and 
HDM4) forprioritization of work programs 
and investments in the road sector.

• Update of road condition data, based on 
instrumental surveys, required for the input 
to the highway management system.

• Regular traffi c counts on the primary 
and secondary road network to provide 
information that can then guide decisions 

on evolving requirements for maintenance.

• Periodic surveys of passenger and freight 
services and information about the costs 
of these services. Such surveys will allow 
comparisons with competing services in 
neighboring countries and with alternative 
transport modes, such as air and rail, and 
will facilitate the development of policies 
and programs for the further development 
of the transport industry. 

The prioritization of road works by the 
DoR should be based on economic criteria, 
including for example, regular traffi c levels, 
assessments of currentroad conditions, and 
accident records. Aprioritization system using 
the Highway Design Model (HDM), which 
was introduced in the late 1990s, is no longer 
functioning. This is partly because of lack 
of resources to undertake regular condition 
surveys. The DoR operates an in-house 
computer-based management system for the 
preparation of works programs. In recent years 
the system has not been fully utilized owing to 
staff shortages and problems associated with 
road costing when the country experienced 
hyperinfl ation. There is no internal data 
management system (intranet) within the 
DoR and most staff use out-dated computer 
hardware and software. A Microsoft Access 
based Maintenance Management System 
(MMS) was installed in some RDCs during 
2002 and 2003under an initiative by a local 
consultant group. However, resources were 
not available to support the extension of the 
system to the remaining RDCs and to UCs, 
and the system has since fallen into disuse. 

9.7.3 Strengthen the Human 
Resource Capacities of 
Road Authorities

The signifi cant “brain drain” of experienced 
road sector professionals from Zimbabwe of 
the past decade has affected all road sector 
institutions and the private sector. The DoR 
has continued to lose qualifi ed and experienced 
staff since independence in 1980. Initially 
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most of this loss of staff was to the private 
sector within Zimbabwe. In recent years there 
has been a signifi cant loss of staff to foreign 
countries both in the region and abroad. The 
Department has had to engage less qualifi ed 
staff in key posts in “acting” capacities for 
long periods. Junior engineers, who previously 
served a two-year probation period under 
the supervision and mentoring of a more 
experienced colleague, have been sent directly 
into the fi eld, where they have been required to 
operate independently from the outset. Areas 
in which capacity building initiatives will 
likely be needed include:
• Management of technical assessments and 

feasibility studies such as bridge inventories 
and technical surveys, transport studies and 
master plans, including evaluation of design 
work required for roads and bridges;

• Management and oversight of prime 
contractors and quality control inspectors in 
project funding activities. This will require a 
build-up in capacities for road rehabilitation 
contracts, bridge design and construction 
contracts, management of transport master 
plans, and so on;

• Oversight of the various environmental and 
social assessments that will be required as 
part of the proposed program to rehabilitate 
road transport and infrastructure.

There are major capacity constraints within 
ZINARA. There has been high staff turnover, 
and because of low remuneration levels, the 
organization is not well placed to attract the 
required skills. The proposed Action Plan 
calls for a signifi cant increase in the resources 
of the RF. It is essential that the capacities of 
ZINARA to manage a much expanded facility 
are enhanced as a matter of priority. There 
is also need for capacity building programs 
in DDF and the RDCs. Capacity building 
programs in local authorities were largely 
disbanded when donor support to the road 
sector was withdrawn in 2001. Since the closure 
of the capacity building programs it has been 

increasingly diffi cult for RDCs to attract and 
retain qualifi ed technical staff. Most engineers 
that have elected to avoid the “brain drain” and 
remain in Zimbabwe would prefer to live in 
the cities rather than in remote rural centers.

The World Bank supported the institutional 
reform process in the road sector of Zimbabwe 
through the 1990s. The Rural District Council 
Pilot Capital Development Building Project, 
which was supported by the World Bank, 
sought to “develop the capacity of all RDCs to 
plan, implement, and manage the sustainable 
delivery of essential services”. The project 
consisted of institutional and human resource 
development components, complemented by a 
capital development component. The project 
started in 1997 and was closed in 2000. In 
2000, GoZ and the World Bank prepared 
a Project Appraisal Document for a Road 
Maintenance and Reform Project (RMRP). 
Its goal was to promote “public/private 
partnership in the provision of effi cient and 
cost effective infrastructure.” The $435 million 
program included $42 million for institutional 
development and management. This 
component was to support the establishment of 
the proposed ZINARA and the State Highways 
Authority (SHA).  The RMRP was expected 
to become effective in 2001 and to close in 
2006. However the program was shelved when 
Zimbabwe went into non-accrual status with 
the Bank in October 2000. This was followed 
by the withdrawal of bilateral donor funding to 
the road sector in 2001.

Other capacity building programs 
were funded by the Swedish International 
Development Agency (SIDA) and Danish 
International Development Agency (DANIDA). 
The “Young Engineers” Program that was 
supported by SIDA was intended to give all 
RDCs the opportunity to secure the services 
of a qualifi ed engineer, together with technical 
advice from advisors based at regional centers. 
Several RDCs participated in the program until 
2001, when it was closed before it could be 
expanded to the rest of the country. DANIDA 
supported a program aimed at the development 
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of small local contractors and promotion of 
labor-based technology through the Labor 
Based Development Unit in the DoR.

The proposed Action Plan therefore calls for 
an expansion of capacity building programs for 
the road transport sector. Table 9.23 provides 
an indicative estimate of an initial round of 
capacity building activities and information 

collection and management that would be 
needed in the near term to complement and 
support various reforms proposed under the 
Action Plan. The estimated cost of the program 
is $11 million. Additional capacity building 
and training may be required subsequently but 
no estimates have been made for such follow-
up programs.

9.8 ROLE OF THE 
PRIVATE SECTOR

9.8.1 Role of the Private Sector in 
Construction and Maintenance

It is clear that the existing public sector 
capacities for force account work will not be 
able to cope with the proposed large build-up 
in expenditures on the road infrastructure. In 
the decade ahead, successful implementation 
of the proposed program of some $2.7 billion 
of road rehabilitation, $560 million of periodic 
maintenance, and an annual program of routine 
maintenance that would increase from $10-20 
million a year at present to $250-300 million a 

year by 2020 (all at 2009 constant prices) will 
require an expanded role for the private sector 
in road construction and maintenance. The 
Draft National Transport Policy encourages 
the commercialization of the management 
of road infrastructure. The process of 
commercialization would include a reduction 
in reliance on the force account approach, 
with road authorities becoming procurement 
agents for consulting and contracting services, 
rather than implementers of maintenance and 
construction works.

Recent experience with the private sector. 
As noted earlier, all of the road authorities under 
the Road Act are eligible for direct allocations 
from the RF. At present, they implement 
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the majority of their maintenance and road 
improvement works by force account methods. 
The DoR uses traditional force account 
methods for most of its works programs. This 
includes routine and periodic maintenance, 
rehabilitation and road developments. Works 
programs have operated on a “piece-meal” 
basis, with unpredictable funding, shortages 
of basic inputs like cement, reinforcing steel, 

bitumen, and fuel, and until recently, rapidly 
increasing costs. The Department has in-house 
capacity for road and bridge design, but also 
contracts out these services to the private 
sector. The DoR continues the operation of 
force account construction units based in the 
provinces, but because of shortages of funding 
for rehabilitation and maintenance, these units 
are working well below their capacity. 

In the construction, rehabilitation, and 
maintenance of road infrastructure, the private 
sector has suffered in the past decade owing 
to a declining workload, the infl ationary 
environment and loss of skills, plants, and 
equipment. Work with the public sector 
has also been characterized by long delays 
in receiving payment. There are concerns 
in some quarters of government about the 
capacity of the private sector for an expanded 
role in road rehabilitation and maintenance. 
The City of Harare, for example, considers 

the capacity of medium- to small-sized private 
construction fi rms to provide road maintenance 
services is weak and unreliable. As a result, it 
has enhanced its internal road maintenance 
equipment pool to enable the city carry out its 
road maintenance functions in-house. 

The Zimbabwe Construction Industry 
Council (ZCIC) was established as a forum 
for dialogue between the Government and 
the private sector in the construction industry. 
The ZCIC comprises representatives of key 
government ministries, contractor associations, 
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and professional associations. In 2006, private 
sector representatives had indicated that there 
is little dialogue between the private sector and 
the government on road work opportunities 
funded by the government.15 This was linked to 
the continued use of the force account system 
by the DoR, which provided few opportunities 
for private sector involvement. 

The private sector is confi dent that it could 
restore its capacity quickly with the prospect of 
steady growth in the public sector contracts for 
construction, rehabilitation, and maintenance. 
The industry has shown signifi cant resilience 
in the past. This resilience is partly due to a 
strong skills base built in previous years, 
and partly due to the ability of local fi rms 
to fi nd work in neighboring countries. A 
consortium of local fi rms recently completed 
the construction of the Selous-Ngezi road for a 
platinum mining company. This 77 kilometer 
road was built to high standards, including 
high-level bridges, in only seven months. The 
“brain drain,” which on the surface appears 
the most signifi cant constraint affecting the 
industry, could be reversed if local companies 
were able to offer competitive remuneration 
packages.

Strategies for private sector development. 
The proposed creation of a National Roads 
Authority would need to be accompanied by 
a clear defi nition of the respective roles of the 
government, the roads authority and the private 
sector. Government and the roads authority 
must still carry out key functions, including 
determining road standards, carrying out road 
classifi cations, formulating transport policy, 
overseeing road institutions, and setting long-
range planning goals.

Sustained development of private sector 
involvement in construction, rehabilitation, 
and maintenance of road infrastructure will 
require increased emphasis on contracting 
arrangements. In the case of routine 
maintenance, for example, consideration should 

be given to the use of multi-year contracts for 
specifi c sections of the national and urban 
road network. Longer-term contracts will 
reduce unit costs for road maintenance, permit 
contractors to purchase necessary equipment, 
and locate staff close to road sections rather 
than operating only from the major cities. 
As Table 9.10 indicates, the primary and 
secondary road networks respectively require 
about $26 million and $17 million a year in 
routine maintenance each year. Three-year 
“period” contracts for the maintenance of 
these roads would involve a series of contracts, 
the total value of which would be about $130 
million. Individual contracts could range 
from say $5 million to $20 million, with 
provision for sub-contracting to promote the 
development of small- and medium-sized 
domestic construction companies. Contractors 
may also be required to use local communities 
for appropriate activities such as clearing 
drains and vegetation. Such contracts would be 
tendered for domestic and international bidding 
to ensure competition among contractors. 
It would also provide useful information 
about the capacities of individual fi rms in the 
construction industry. 

Increased use of these types of contracts 
would require that the Roads Authority has 
a suffi cient number of works supervisors to 
manage the maintenance contracts and perform 
regular site supervision of the work to ensure 
compliance with required standards for road 
maintenance. The proposed capacity building 
program refl ected in Table 9.23 includes 
funding for this type of capacity building.

9.8.2 Public Private Partnerships 
for the Roads Sector

Given the current severe shortage of public 
funding in Zimbabwe for road rehabilitation 
and maintenance, there is considerable interest 
in the scope for the use of toll road concessions 
operated by the private sector. There is 

15 See World Bank (2006).
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some experience in Zimbabwe with private 
concessions in the roads sector. However, 
project proposals devised by the private sector 
under the PPP Guidelines have progressed 
very slowly. Table 9.23 includes a notional 
amount of $1 million for technical and legal 
services that may be required for the design 
and negotiation of PPP-type arrangements for 
the road transport sector.

Experience with private concessions. PPP 
arrangements in the roads sector in Zimbabwe 
include the Newlands Development Project in 
Harare and the Limpopo Bridge Project which 
was set up under a 20 year build-operate-
transfer (BOT) arrangement and connects 
Zimbabwe and South Africa. The Newlands 
Development Project brought together the 
private sector and City of Harare Council. 
The latter provided the land, while the private 
sector concessionaire funded the development 
of a shopping centre and construction of the 
Newlands by-pass road of four lanes, which 
diverts traffi c around the busy suburban 
shopping centre. The construction of the bypass 
road involved the sale of land to fund the 
development of the road. To ensure fi nancial 
transparency, a trust fund was established 
and administered by both the Council and 
the private concessionaire.  The by-pass was 
completed in November 2007. Successful 
implementation of the project points to the 
collective capacity of stakeholders, including 
National Government, the local authority, and 
private sector, to implement infrastructure 
projects on a PPP basis. Nonetheless, the 
project was completed some 13 years after its 
inception in the mid-1990s. 

A consortium of locally based companies 
has been negotiating with the government 
for several years to upgrade and operate the 
Harare to Beitbridge road. Road users would 
pay a toll to the consortium to use the road. 
After the concession period the road would 
revert to the government. The negotiations 
are continuing with fi nal agreement pending. 
Consortium representatives are reported to 
be frustrated by the delays in granting this 

concession. Government is concerned about 
the level of user charges necessary to make the 
venture fi nancially viable, taking into account 
the perceived ability of road users to pay. 

Issues with the use of PPP arrangements 
in the roads sector. A number of issues emerge 
from the experience with PPPs in the roads 
sector in Zimbabwe. First, the long delay in 
the Newlands Development Project raises 
questions about government procedures for 
dealing with PPP-type concessions. Second, 
the Harare-Beitbridge Project highlights the 
importance of the link between traffi c volumes 
and fi nancial viability of such projects. As 
Table 9.3 indicates, the most recent traffi c 
counts indicate an average of about 4,000 
vehicles a day between Harare and Masvingo, 
and a little less than 1,400 vehicles a day 
between Masvingo and Beitbridge. According 
to the World Bank (2010), there are only a few 
successful toll-road concessions operating in 
Sub-Saharan Africa. These are almost entirely 
located in South Africa, which is the only 
country where the road networks attract the 
15,000 vehicles a day that private investors 
typically regard as the minimum traffi c fl ow 
needed to make concessions economically 
viable. Without some form of government 
support to offset high user charges, some years 
will pass before the transport volumes on this 
route will be attractive to potential private 
investors. For example, traffi c growth of 12-
15 percent a year would be required to get 
volumes on the Harare-Masvingo section of 
the road to an average of 15,000 vehicles a day 
by 2020. In these circumstances it may be more 
attractive for the government to fi nance the 
road capacity enhancement and rehabilitation 
work prior to the award of concessions so as to 
attract more competition and thus ensure better 
deals for government.

9.9 RISK AND UNCERTAINTY 
IN THE ROADS PROGRAM

A 15-year program of this magnitude 
inevitably faces a range of risks and 
uncertainties, large and small, foreseen and 
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unforeseen. For the purposes of this Report, 
the risks and uncertainties of greatest interest 
at this stage relate to the design, funding, 
and implementation of the program. Perhaps 
the greatest uncertainty is the availability 
of funding for the various types of projects 
proposed. The other key concerns center on the 
capacity of the Government of Zimbabwe and 
local authorities to manage the formulation, 
design, and implementation of the proposed 
program, and the capacity of the domestic 
private sector to respond to substantially larger 
business opportunities that would fl ow from 
the program.

9.9.1 Availability of Funding

Funding for routine maintenance. The fi rst 
concern about funding relates to the proposed 
increase in the annual fees for vehicle licenses. 
A sharp increase in the availability of funding 
for routine maintenance is central to the 
strategy for the decade ahead. However, there 
may be opposition from owners and operators 
of vehicles to these proposed increases, 
especially to the cross subsidies involved. The 
tertiary road network will continue to account 
for only 10 percent of the traffi c, but would 
account for about 50 percent of the costs of 
routine maintenance in the decade ahead. The 
users of the primary, secondary, and urban 
networks are, in effect, taxed to pay for a 
portion of the cost of maintaining the tertiary 
network, whose traffi c volumes are well below 
the levels required to generate suffi cient funds 
for routine maintenance of this network.

Under-spending on road maintenance 
represents a major waste of public resources 
because the cost of rehabilitating road 
infrastructure is several times higher than 
the cumulative cost of sound preventative 
maintenance programs. As the earlier 
discussion on the costs of routine and periodic 
maintenance and rehabilitation indicates, 
spending a dollar on maintenance can avoid 
about $3 on rehabilitation costs—a very 
substantial saving for the economy. The road 
authorities will need to implement sound 

public information programs that explain the 
way in which increased user fees will be used 
to improve road maintenance and in so doing 
generate savings in rehabilitation, improve 
road safety, and reduce transport costs in the 
economy as a whole. 

The other concern about the proposed 
build-up in routine maintenance is the need to 
ensure that the funds are well used. As noted 
earlier, the proposed build-up from less than 
$20 million a year on routine maintenance to 
almost $300 million a year within the next ten 
years will require a large increase in domestic 
capacities for implementing maintenance 
programs. The position taken in this Report 
is that award of competitively bid contracts to 
private suppliers of road maintenance services 
is likely to produce better results than continued 
reliance on work done by force account. There 
is a risk that if routine maintenance remains 
the primary responsibility of national and local 
government entities, funds raised from road 
users can be reallocated to nondiscretionary 
spending driven by political or social pressures. 
A sound system of public procurement 
with competitive award of contracts can 
help mitigate ineffi ciencies within public 
expenditure management systems. 

Funding for rehabilitation. As the 
earlier discussion indicates, the full cost 
of rehabilitation over the next 15 years 
is estimated at about $2.7 billion at 2009 
constant prices, $2.3 billion of which would 
be used to rehabilitate all of the trunk roads 
and a portion of the tertiary network in the 
decade ahead. Assuming that Zimbabwe is 
able to launch an arrears clearance process in 
the near term and expand its relationship with 
the international donor community, it may be 
possible to mobilize up to $500 million from 
donors for the road rehabilitation program 
over the next 10 years. A key element in this 
undertaking will be the existence of a credible 
program for routine maintenance of roads 
that are rehabilitated with donor support. 
Even so, the Government will be faced with 
the need to provide about $1.8 billion for 
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road rehabilitation during 2011-20, or about 
$180 million a year. This will pose a major 
challenge, given the competing demands on 
the national budget.

In the event that the Government is unable 
to mobilize funding on the scale required, there 
are two possible choices: (i) extend the period 
required for rehabilitation of the network; or 
(ii) maintain the existing schedule but use lower 
cost technologies to complete the rehabilitation 
programs. If the rehabilitation program were 
extended to 20 years, for example, the annual 
outlay for rehabilitation would be reduced to an 
average of about $130 million a year (at 2009 
prices). A strategy along these lines would 
result in much slower rates of improvement 
in the secondary, tertiary, and urban networks 
which account for the bulk of the rehabilitation 
program. Informing the public at large that it 
may be another 15-20 years before roads are 
fully rehabilitated is unlikely to be well received 
by the affected communities. The alternative 
is to maintain the current schedule and use 
alternative technologies to lower the costs 
of rehabilitation. A reduction in engineering 
standards can result in cost savings. The 
World Bank (2010) cites, for example, that a 
construction cost reduction of some 30 percent 

can be obtained if a single-surface-treatment 
road in fair condition is substituted for a good-
condition asphalt road in good condition. 

9.9.2 Weak Implementation 
Capacities

A range of concerns may arise regarding 
arrangements for implementation of the 
proposed program. These may include 
problems with the capacities of line agencies 
to oversee the design and implementation of 
the program that, in turn, may result in cost 
overruns in the program, delays in start-up and 
completion of work, or use of sub-standard 
materials or civil works activities that are 
not in accordance with the required technical 
specifi cations of a project.  These shortcomings 
may result in a waste of public funds, or 
premature deterioration of roads that are 
rehabilitated, and sharply higher maintenance 
costs. The proposed program proposes about 
$11 million of spending on a range of capacity-
building measures in the fi rst fi ve years to 
reduce these risks. Early agreement on donor 
support that can bring access to best practice 
in other countries can play an important role in 
reducing these types of risks. 


