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Abstract

The Nordic countries generally have been successful in addressing their road safety problems. Norway and Sweden compete with the Netherlands and the UK about having the lowest road accident risk in the world. Denmark, Finland and Iceland have below average risks compared to other European countries. Consequently, these five countries have relevant competence to offer other countries, and transfer of road safety knowledge to developing countries has been on the agenda since 1979. Altogether, the Nordic countries have since then supported 25 road safety interventions. In this paper 16 of these interventions have been reviewed. Most are national projects addressing road safety in the urban as well as the rural contexts. The paper highlights project performance and results in respect of relevance, effectiveness, efficiency, impacts, sustainability and lessons learned based on a systematic analysis of available evaluation and review reports from the international development agencies in the Nordic countries and from other sources. Co-operating partners are developing countries in Africa, Asia and Latin-America. The analysis shows that all projects are highly relevant, and that the interventions had some success in establishing the necessary institutional framework including a road safety committee and a secretariat. Impacts in terms of reduction of accident risk due to the interventions have not been established, with the possible exception of Botswana. The implementation of effective road accident countermeasures, especially countermeasures requiring multi-sector co-operation, e.g. between the Ministry of Transport and the police, appears to be a major challenge.  The national and Nordic partners’ commitment is often weak and usually only short-term, typically 3 – 5 years. Sustainability of interventions has not been clearly established, and there are examples of subsequent similar road safety interventions financed by another international partner. The time perspective required for succeeding and demonstrating results is usually more than a few years. It is also obvious that more attention must be given to promote the multi-sector co-operation indispensable for effective road safety work and the implementation of effective countermeasures. To achieve accident reduction on a national level, larger projects are needed, and resources should be more concentrated geographically. Further, clearer priorities for countermeasures chosen and integration of the implementation phase with the projects are required. Finally, systematic evaluation and research are necessary to demonstrate results and to identify useful approaches and best practices.

1 Introduction

Every year some 1.2 million people are killed and 50 million injured by road traffic accidents. Forecasts indicate that these numbers will increase 65 per cent towards 2020 unless effective countermeasures are introduced. The increase will be even higher for developing countries. Global costs are estimated at US$ 518 billion per year (World Health Organization and the World Bank, 2004). If the current development trend continues, road traffic injuries will by 2020 be the third highest cause of death and injuries in the world. In developing countries, with a much lower rate of motor vehicles to people than in developed countries, the road accident victims are primarily pedestrians and public transport passengers (Assum 1998). In countries where bicycles and small motorised two-wheelers are widely used, the riders and passengers of these vehicles will also make up a high share of victims. Accidents with pedestrians, public transport passengers and two-wheelers occur primarily in cities, towns and villages.
The “World report on road traffic injury prevention” (the World Report) from the World Health Organization and the World Bank in 2004 has established road safety as a priority issue on the international agenda. This report revealed that traffic casualties have become a social problem, in particular in poor countries. Low income groups with poor health services are seriously affected and may fall into poverty by loss of income caused by injuries. The costs of road accidents in low and middle income countries are estimated at US$ 65 billion or more than the total amount of official development aid to the same countries.

The United Nations has followed up the World Report and urged member states and the international community to assist developing countries with economic, technical and political support to their road safety efforts (United Nations 2004). Up to now most road safety projects in low and middle income countries have been limited in scope and components in road or transport sector projects (“First generation projects”). The World Report recommends a new and more comprehensive approach to road safety, which is seen as a cross-sectoral issue including sectors such as transport, health, police, education and research. This approach is reflected in the World Bank’s new policy on road safety and the large new “second generation” projects now underway (World Bank 2006).

The Nordic countries, i.e. Denmark, Finland, Iceland, Norway and Sweden, generally have been successful in addressing their road safety problems. Norway and Sweden compete with the Netherlands and the UK about having the lowest road accident risk in the world. Denmark and Finland have below average risks compared to other European countries. Therefore, the Nordic countries have relevant competence to offer other countries, and transfer of road safety knowledge to developing countries has been on the agenda since 1979. Lessons learned from the Nordic experience in transferring competence may therefore be useful for the planning and implementation of new internationally supported road safety interventions. 

Altogether, the Nordic countries have since then supported around 25 road safety projects and interventions in developing countries, and some 16 of these have been evaluated or reviewed in some degree of detail. Most are national projects addressing road safety in the urban as well as the rural contexts. This paper highlights the findings and conclusions of a review of project performance, results and lessons learned from co-operative road safety projects based on a systematic analysis of available evaluation and review reports from the international development agencies in the Nordic countries and from other sources.

2 Modes of Co-operation

The road safety projects reviewed represent various modes of co-operation, the most typical being:

· Bilateral projects between a Nordic country and a developing country

· Co-financing of a road safety component in a major road or transport sector project

· Project aimed at a regional or global organisation

In addition come road safety activities supported by Bank Trust Funds, support to NGOs and support to education, training and research.

2.1 Bilateral Co-operation

Bilateral projects comprise 14 road safety interventions in 14 countries. The first commenced in 1979 with support from Finland to Kenya (Lauridsen 1984) followed in 1985 with support from Sweden to Botswana (Muskaug and Assum 1989 and Davey 1996). Others are Tanzania supported by Norway (Lauridsen, Assum and Kimambo 2002), Zambia (Lauridsen and Bishanga 2002) and Costa Rica, Jamaica, Jordan, Lebanon, Morocco and Sri Lanka and a few smaller projects in other countries (Elsenaar and Sahlin 2005). 

Bilateral projects have in most cases been fairly small projects with a time span of only a few years. The Botswana and the Tanzania projects, however, were exceptions to this rule as they lasted for around 10 years. Also the Sri Lanka project was different as it is a fairly large road safety component in a road sector project combining bilateral support from Sweden and co-financing from NDF.

2.2 Co-financing

All projects under co-financing schemes have been funded by the Nordic Development Fund (NDF) which is owned jointly by the five Nordic Countries. The mode of operation in these cases is that NDF finances a road safety component in a major road or transport sector project usually lead by the World Bank or a regional development bank (Larsen and Lauridsen 2004). This implies that the lead agency usually plays a significant role in the management of the component. Altogether eight road safety components have been financed by NDF. Projects and countries appear in Section 3 below.

As the road safety component usually is small compared to the overall project, project management will only have limited focus on the road safety aspects. Further, impacts of the road safety component is not documented in detail as the Implementation Completion Report of the lead agency usually will focus on the results of the overall project and not those of the individual components.

2.3 Regional and Global Approach

There are a few examples of a regional approach. One was the joint Nordic and bilateral support to the Southern Africa Development Community (SADC) which was a long term commitment over some 15 years covering the then 15 SADC member countries (Lauridsen and Muskaug 1995). Another example is the Swedish support to the Regional Project Southern Africa which covered five countries and was implemented during the period 1999-2002 (Elsenaar and Sahlin 2005). A similar approach has been used by Sweden to support the Global Road Safety Partnership (GRSP), which has established country programmes in a dozen countries around the world (Lauridsen and Bjørnskau 2004).
3 Selection of Interventions for Review

Based on review of available documentation, we have identified 24 Nordic co-operative road safety interventions. More than half of them have been evaluated or reviewed in such degree of detail that it makes sense to undertake a review of project performance, results and lessons learned. Against this background, we have selected 16 interventions for further consideration and review, namely seven bilateral projects, eight co-financed projects and one project aimed at a global organisation. The selected interventions are described briefly below. 

Road safety in Botswana was supported by a Swedish project starting in 1985 and lasting until 1995 (Muskaug and Assum 1989 and Davey 1996)). The Swedish contribution amounted to SEK 17.5 million or approximately US$ 2.5 million.

Road safety and axle load control was a component of the Norwegian support to the Tanzania Road Sector Programme. The road safety component had been active for around 10 years at the time of the end-review of the programme (Lauridsen, Assum and Kimambo 2002). The end-review focused on the last four-year programme period 1998-2002 for which disbursements were approximately US$ 0.8 million.

Swedish support to the Global Road Safety Partnership (GRSP) which, by the time of evaluation, had been ongoing for four years, started shortly after GRSP was established (Lauridsen and Bjørnskau 2004). The Swedish contribution for this period amounted to approximately US$ 1.2 million. GRSP had by then an international secretariat and national committees and activities in 10 focus countries in Africa, Asia, Central Europe and Latin America.

NDF has had eight road safety interventions in its transport portfolio during the last decade (Larsen and Lauridsen 2004). They include the following countries:

· Pakistan (US$ 1.5 million road safety sub-component in US$ 240 million Asian Development Bank led Provincial Highway Project, 1996-2000)

· Bangladesh (US$ 2.1 million road safety component in US$ 198 million Asian Development Bank led Jamuna Bridge Access Road, 1996-2000)

· Malawi (US$ 0.8 road safety statistics component in US$ 51 million World Bank (IDA) led Road Maintenance and Rehabilitation Project 1999-2005)

· Benin (US$ 1.7 million road safety sub-component in World Bank (IDA) led US$ 45 million Transport Sector Investment Programme, 1999-2004)

· Bolivia (US$ 6.8 million weighbridge component in US$ 72 million Inter-American Development Bank led Highway Project, 1999-)

· Bangladesh (US$ 4.0 million road safety component in US$ 203 million Asian Development Bank led Southwest Road Network Development Project, 2000-2003)

· Sri Lanka (US$ 5.0 million road safety component in US$ 282 million Asian Development Bank led Southern Transport Development Project, 2001-)

· Mongolia (US$ 0.8 million road safety/vehicle inspection system in US$ 49 million World Bank (IDA) led Transport Infrastructure Development Project, 2001-2004).

A recent evaluation “Institutional Sustainability and Capacity Development within Sida Financed Road Safety Projects” has looked into 13 road safety interventions financed by Sida since 1985 (Elsenaar and Sahlin 2005). Among these, five projects were selected as case studies and reviewed in some detail: Costa Rica, Jamaica, Jordan, Lebanon and Morocco. Most of the five projects were small, typically with Swedish contribution up to around US$ 0.5 million.

4 Review of Project Performance and Results

The review of performance and results is based on 16 interventions that have been evaluated or reviewed in some degree of detail. They are identified and described in Section 3 above. For the purpose of the review of project performance and results, we have applied the standard five core criteria for evaluation as recommended by the OECD Development Assistance Committee: Relevance, effectiveness, efficiency, impacts and sustainability. In addition we have listed relevant lessons learned whenever documented in the evaluation reports. 

4.1 Relevance

With one exception the review showed that the Nordic road safety interventions were relevant or highly relevant in respect of the national development policy framework and the transport sector policy. This applies to the Tanzania road safety component (Lauridsen, Assum and Kimambo 2002), the GRSP activities (Lauridsen and Bjørnskau 2004), the eight NDF funded road safety interventions (Larsen and Lauridsen 2004) and the Botswana Road Safety Project. The latter project as supported by Sweden is a good example. It was “aimed at achieving immediate reduction in the number of accidents and their consequences, as well as establishing the necessary administration, technical system and practices to achieve permanent road safety work routines in Botswana.” (Muskaug and Assum 1989). Immediate reduction in the number of accidents and their consequences is certainly relevant, but may be considered highly ambitious, even unrealistic. Establishing administration, technical system and practices to achieve permanent road safety work routines are relevant as well as quite ambitious objectives. A subsequent evaluation of continued Swedish support (Davey 1996) concluded that there can be no doubt of the relevance of the road safety programme to Botswana as a whole.

The said one exception is the recent Sida evaluation that, somewhat unconventionally, assessed relevance in respect of poverty alleviation and not in respect of national health or transport policies (Elsenaar and Sahlin 2005). The evaluation found no evidence of relevance in this respect. In fact, hardly any intervention reports mentioned poverty alleviation as an issue. If, however, the evaluation had also considered the road safety project objectives in the light of national health or transport policies, it seems likely that relevance would have been deemed much better.
We are not surprised that the road safety interventions are deemed relevant. Road accidents and their consequences in terms of fatalities, injuries and economic losses are a growing problem in most developing countries. Whereas industrialised countries have succeeded in reducing the number of road fatalities during decades of immense growth in road traffic volumes, the number of fatalities continues to increase in developing countries. Therefore, road safety should be a priority issue in the national development policy framework and in transport policies and strategies in developing countries. Whether the issue is also a priority when it comes to budgeting is a more open question.

4.2 Effectiveness

The Nordic road safety interventions vary very much in respect of effectiveness from good/satisfactory to weak. Effectiveness relates directly to the objectives of each project. It expresses to what extent objectives have been achieved. It can therefore also indirectly reveal whether the objectives are too ambitious.

The effectiveness of the Tanzania road safety component was deemed quite weak by the end-review (Lauridsen, Assum and Kimambo 2002). The evaluation of the GRSP revealed that its activities appeared effective and addressed the objectives defined. However, GRSP objectives were formulated in quite general terms. Five of the eight NDF interventions were not fully completed, and it was considered premature to assess effectiveness. For the other three projects, the immediate objective had been achieved to a satisfactory degree for one (Bangladesh), whereas another was only considered just satisfactory (Pakistan) and the third (Benin) would most likely contribute to achieving project objectives, if implemented successfully (Larsen and Lauridsen 2004). The recent Sida evaluation (Elsenaar and Sahlin 2005) stated that it had not been possible to make conclusive answers regarding achievement of objectives.
The Botswana Road Safety Project illustrates the complexities of project effectiveness. The 1989 evaluation concluded that a certain transfer of knowledge had taken place. The permanent staff in the Road Safety Office were the best examples and the quality of the accident data seemed to indicate that the training had been successful that far. Also training of vehicle technicians and police officers in vehicle testing seemed to have been successful    (Muskaug and Assum 1989). The evaluation team also noted that information campaigns and the radio programmes were well known to the people met, but it was of course difficult to evaluate the impact on the general public. Although there has been a severe lack of progress concerning legislation and financing for road safety work, some progress was registered by the end of the second phase of the project. However, the committee established to prepare the proposed legal changes for the Ministry had not yet had its first meeting by the time of the evaluation.  Some of the activities within the project were carried out and were assessed as successful, whereas others were lagging behind. Certain effectiveness was achieved in terms of implementing some of the activities of the project by the time of the evaluation of the first four-year period. A subsequent evaluation after the full 10-year project period concluded that the road safety programme had delivered a much more effective traffic safety system, but despite 10 years of funding, skills, training and equipment inputs the programme had not yet achieved its full potential (Davey 1996).

Effectiveness indirectly reveals whether the objectives are too ambitious or too vague. On the one hand over-ambitious or unrealistic objectives of a project may reduce the effectiveness.  On the other hand, lack of ambition in objectives may make the objectives achievable, but not necessarily bring about long-term road safety improvement. Objectives should be based on a thorough analysis of the situation existing when the intervention is designed, and they should be ambitious as well as realistic. Ideally, objectives should be specific, measurable, achievable and realistic. In addition, they should have a precise time dimension specifying when they should be achieved. Against such more rigid requirements, it appears that most interventions are not fully up to standard in defining satisfactory objectives.

4.3 Efficiency

The results of the planned activities should be as good as possible compared to the costs of the road safety intervention. Efficiency is used as a measure of the cost-effectiveness of the intervention. In general, experience from evaluations shows that it is often difficult to quantify effectiveness. This was the case for the Tanzania road safety component. The end-review report states that efficiency was difficult to assess (Lauridsen, Assum and Kimambo 2002). It was also difficult to assess the efficiency of the GRSP operations. The information gathered, however, indicated that efficiency was fairly good at the secretariat level and possibly also at the country level (Lauridsen and Bjørnskau 2004).
Efficiency of the eight NDF interventions was very mixed. Two projects performed satisfactorily (Bangladesh and Mongolia) but most others experienced delays in implementation. The road safety project in Pakistan, which was considered a new type of activity, was seriously delayed due to weak institutional anchoring and vested interest with some participating agencies (Larsen and Lauridsen 2004). The recent Sida evaluation did not look into the cost-effectiveness of the interventions (Elsenaar and Sahlin 2005). It did, however, discuss efficiency of project design and suggested that funds should rather be concentrated to a lesser number of activities than found in many of the projects reviewed.

The evaluation of the Botswana road safety project after the first four-year period, did not explicitly assess the efficiency of the project, but the authors stated that road safety work in Botswana had made several important steps towards a more efficient road safety work in the future with the new road safety organisation, the new accident reporting system, training of vehicle examiners and police officer and some preparatory work on legislation (Muskaug and Assum 1989). The end-evaluation was quite positive. Davey (1996) concluded his chapter on efficiency: “Notwithstanding the above comments however and as discussed ..., the indications at this stage are that the Programme has already rendered good value for money in terms of reduced accident rates and that the returns will further improve as the new system becomes more fully developed and applied.”

Summing up, efficiency of Nordic road safety interventions vary considerably. In many cases it appears difficult to assess whether interventions have been carried out efficiently or not. Some evaluations point at problems with project design and execution that may have a negative bearing on efficiency.

4.4 Impacts

The ultimate objective of any road safety programme is to reduce the number of road accidents and their consequences – either in absolute terms or compared to the number of accidents expected without the road safety intervention in question. General experience indicates that impact evaluation is a difficult issue and very often a weak point for transport sector projects.
The impacts of the Tanzania road safety component were difficult to assess by the time of the end-review (Lauridsen, Assum and Kimambo 2002).The number of road fatalities and injuries was increasing by 2002. It was, however, impossible to say whether there would have been an even larger increase without the activities carried out by the road safety component. It was also difficult to assess the impacts of the GRSP operations, mainly because comprehensive evaluations of GRSP projects were missing. Only one small project had been formally evaluated. There were, however, general indications of positive effects in some focus countries, and a certain reduction in accident numbers in one case in Brazil (Lauridsen and Bjørnskau 2004). However, no linkage whatsoever between the GRSP effort and a possible reduction in accident numbers was demonstrated.

The impacts of the eight NDF interventions had only to a limited extent been demonstrated. In some cases it was too early to assess impacts and in others it was indicated that the project may support introduction of good governance. However, no specific impacts on road safety management were identified in any of the interventions. Likewise, it was not demonstrated that any of them had had any impact on accident numbers. In one case (Benin) it was stated that “if well executed, the road safety activity should contribute to accident reduction” (Larsen and Lauridsen 2004).

The new Sida evaluation did not look into impacts of the interventions (Elsenaar and Sahlin 2005). The evaluation team noted that in some countries the number of accidents was stable or even decreasing. The evaluation report presented specific accident data in Jamaica, presumably an example of stable or even decreasing number of accidents. The data represent number of persons killed from 1999 to 2004. The number increased gradually from 295 in 1999 to 408 killed in 2002, then fell to 391 in 2003 and to 361 in 2004. The 2004 figure was identical to the 2001 figure. The report, however, does not make any attempt to discuss whether the development in the number of accidents represents a significant shift or in case can be ascribed to road safety efforts in general, the Sida support or other causes

The end-evaluation of the Botswana road safety project after a 10-year project period concluded that “whilst the accident rates are still increasing, the rate of increase is now declining, as compared with the pre BRSIP situation where the rate of increase was becoming steadily greater”  (Davey 1996). Davey (1996) goes on arguing that the population, the share of population living in urban areas as well as the number of motor vehicles and the distance travelled by each vehicle all have increased. When these factors are taken into account, he finds that the fatality/vehicle rate is reduced from 26.8 fatalities per 10,000 vehicles in 1981 to 14.8 in 1994 while the fatalities per 10,000 people only increased by 10 per cent in the same period.  However, the changes in these rates as indicated by the end-evaluation should be discussed. The number of fatalities increased from 168 in 1984 to 352 in 1994, though with a certain reduction from 379 in 1993 to 352 in 1994. Without considering other factors as above, the fatality/vehicle rate increased from 35.6 fatalities per 10,000 vehicles in 1984 to 42.0 in 1991, and then dropped gradually to 32.6 in 1994 (Davey 1996). Moreover, attributing the three-year downwards trend in the fatality/vehicle rate solely to the Swedish assistance project may be a bit too simplistic as other factors, for instance the improved built-in safety in modern motor vehicles, is likely to have had some effect in Botswana.

More recent Botswana statistics show that fatalities increased steadily from 314 in 1990 to 557 in 2003 and had a drop to 532 in 2004.  The fatality/vehicle rate has been going down from 41 fatalities per 10,000 vehicles in 1991 and 1992 to 32 in 1994, then up again to 41 in 1997 and then down to 28 in 2004.  (Central Statistics Office 2006). This downward trend from 1997 may be an indication of project impact, though other factors such as improved built-in safety in vehicles may also have contributed to the development.
Summing up the above review of impacts of 16 Nordic road safety interventions, it appears that results are scarce. With the possible exception of Botswana, none of the interventions did show any accident reducing effects. However, identifying accident reducing effects is difficult for several reasons. First of all, road traffic volumes tend to increase in most countries with a consequent increase in road accidents unless extensive and effective action is taken. To achieve an accident reducing effect on the national level when traffic volumes are increasing requires substantial efforts. Normally, road safety interventions are technical assistance projects of limited extent and can only give advice on actions. The actual decision making and implementation of recommended actions will be the responsibility of the relevant national authorities. Secondly, accident reduction may also be achieved on a smaller scale, e.g. in a town or along sections of roads where road accident countermeasures such as road lighting, roundabouts or median barriers are installed. Statistically, road accidents are rare events. Measuring accident reduction in smaller areas or on road sections, therefore, requires more scientific methods than those usually applied for evaluation of development assistance projects. To prove whether a project has a statistically significant impact on the number of road accidents or fatalities, a strict scientific experiment will have to be carried out, i.e. measuring the relevant variables before and after the project in the project area as well as in an area not affected by the project (control area). Such strict methodological requirements are difficult to fulfil even in industrialised countries. Thirdly, accident recording systems in developing countries are often of poor quality, and if the establishing or improvement of such a system is part of the project, the improved recording system may show an increased number of recorded accidents even if the real number of accidents has not increased. 

4.5 Sustainability

Sustainability, i.e. the ability of the recipient country to sustain the activity in question after the conclusion of the assistance, is usually a crucial success criterion for international development assistance programmes. Our review shows that achieving sustainability is not an easy task. 

Sustainability of the Tanzania road safety efforts was quite weak by the time of the end-review (Lauridsen, Assum and Kimambo 2002). The relevant component comprised a road safety sub-component and an axle load control sub-component which were considered as two separate activities.  Sustainability for road safety activities depended on availability of resources for effective countermeasures, the demonstration of effects of countermeasures and introduction of proper legislation. These conditions again depended much on the political concern for road safety. Therefore, the road safety sub-component was clearly not sustainable by the end of the programme The fact that a major new road safety study, which later was carried out with World Bank financing, had been proposed by the Ministry of Works by the end of the Norwegian supported programme emphasised this conclusion. Axle load control, on the other hand, was rapidly moving towards sustainability, one reason being that more than half the time of the foreign experts was allocated to this sub-component in the second half of the project period.
GRSP had by the time of the evaluation a well functioning global secretariat and what seemed to be a sound financial basis. The organisation appeared to be moving rapidly towards organisational and financial sustainability. Organisational sustainability at the country level was, however, not assured yet. Among the ten countries, two could be said to have achieved such sustainability as the national GRSP committees had solid organisational footing, good linkages with government and a high activity level. Another two were close to reaching sustainability and focused on how to take the final step in this direction. For five countries sustainability had not yet been secured and in one of them sustainability appeared to be at risk due to a poor relationship with the national government. Finally, in one country, operations were only starting up (Lauridsen and Bjørnskau 2004).

There was considerable doubt about institutional and organisational sustainability of the eight NDF interventions. Generally it appeared that no sustainability had been demonstrated in project documentation, that sustainability was at risk or appeared not satisfactory. Only in one case, Mongolia, the evaluation stated that institutional and organisational sustainability was likely. A complicating factor was that no financing of continued road safety activities beyond the time horizon of the project had been clarified and that financial sustainability therefore was at risk (Larsen and Lauridsen 2004).

The recent Sida evaluation noted that the documents reviewed contained limited discussion concerning sustainability of the interventions (Elsenaar and Sahlin 2005). The evaluation team concluded that a range of factors determines whether projects are sustained into the future and discussed four such factors in general: Political support, sector funding, human resource development and sector co-ordination/stakeholder participation.

The first evaluation of the Botswana road safety project concluded that “If the Sida support is withdrawn at this stage Botswana would have to look for alternative financing of road safety work in the future … Swedish withdrawal would of course constitute a severe loss of experience and continuation for Botswana.” Moreover, the authors recommend a continued financial support to a third phase of the Botswana Road Safety project (Muskaug and Assum 1989). Thus at that time, road safety work in Botswana was not sustainable.

In the second evaluation, the report (Davey 1996) quotes a letter by the Director of National Transport and Communications (DNTC), saying on the one hand that “The Road Safety Improvement Project Consultancy expired in 1994 which means Swedish support was phased out.  However, following expiry of the project the Road Safety Division has continued the work and it is clear that the programme is now sustainable and road safety is now integrated in the entire policy development and implementation of the road transport sub-sector”.  On the other hand “the Director points to several areas where the Traffic Safety Division is in “desperate need of further technical support” and lists the following areas as the most critical and having the highest priority:  (i) Driver training and licensing for all licence categories, (ii) Vehicle testing, (iii) Education and Information, (iv) Accident research and information and (v) Computerisation of driving licence register.” Davey (1996) concluded that “Sida has been successful in achieving its objective, i.e. has assisted in the establishment of a system which can now be largely self-sustaining.  “Largely” is a necessary qualification because, whilst now almost fully developed, there are several areas which, ..., are not yet completely “up and running”.  These include many of those listed by Director of the DNTC.” Such conclusions raise considerable doubt about the sustainability of the Swedish intervention.

Summing up experience from the Nordic road safety interventions, it appears that sustainability in most cases is a weak point and there is serious doubt about institutional and organisational sustainability of many interventions. Even after 10 years support to road safety in Botswana, some conclusions in the evaluation report raise considerable doubt about the sustainability of the intervention. In several cases financial sustainability has been an issue for consideration and appears to be at risk in most of those.

4.6 Lessons Learned

The Botswana Road Safety Project is apparently the most successful of the road safety projects included in this study. The main reason for its relative success is perhaps its duration, 10 years or more. It shows that improving road safety in a developing country, even a small and relatively wealthy country as Botswana, takes time. The end evaluation presented 13 specific changes of project structure for applicability in other countries. The most important of these may be in Stage I “fully assess the current national and local urban traffic accident situation and its potential for improvement”, in Stage II “establish mechanisms (organisations/ structures) for an improved local capacity to undertake road safety work from within locally and regionally available resources and to advise on ways of improving the national administration of road safety work.”, and in Stage III  “It is envisaged that the responsible authorities will need Consultant assistance during the implementation stages, so as to provide for an integrated overall development of an improved traffic safety system ...” (Davey 1996).    

Experience from the Tanzania road safety project indicated some weaknesses as to the structure of the component (Lauridsen, Assum and Kimambo 2002). The planned National Road Safety Programme formed the basis for the road safety activities in the institutional co-operation between the consultants and the Ministry of Works. The programme was not approved by the government and this slowed down the pace of implementation of road accident countermeasures. According to one interviewee the programme was presented neither to the National Road Safety Council nor to the relevant ministries, because it proposed a transfer of the secretariat of the National Road Safety Council from the police to the Ministry of Works.  

The institutional co-operation went well in Tanzania, but the end-review stated that the road safety activities needed better focusing and intensity. The Ministry of Works was by the time of the end-review promoting a new comprehensive road safety study through World Bank (IDA) funding. Such study might not have been seen necessary if co-operation between the Ministry and the consultants had been closer.

A number of lessons were learned during the evaluation team’s reviewing of experience of the GRSP, among them: The World Bank and other international development agencies are indispensable road safety partners. National branches of international corporate partners, for instance car manufacturers, tyre manufacturers and oil companies that consider promotion of road safety as a useful activity in their own corporate interest, appear to be vital catalysts for building focus country networks and transferring knowledge. When introduced at the national level, it is of vital importance that GRSP fits into the present pattern of road safety organisations. GRSP operations may be easier to develop if there is already a well functioning National Road Safety Committee with extensive activities and government support. Such committees, which should include all main road safety actors in government and the private sector, are usually considered essential for effective road safety work. The evaluation also revealed that impacts of focus country activities cannot be properly documented unless comprehensive evaluations become a standard component of such activities. It appears, however, that evaluations usually are left out, probably because they are not considered important by practitioners.

An assessment of the overall demand for road safety assistance was made in the GRSP evaluation based on experience from previous road safety work in low-income and middle-income countries and the new understanding brought forward by the World report on road traffic injury prevention (World Health Organization and the World Bank 2004). The report states that experience with traditional and usually minor “first generation” road safety projects has been less positive than expected. Further, the World report projects a dramatic increase in road deaths and injuries and the UN General Assembly debate on the global road safety crisis revealed a huge demand for intensified safety interventions in low- and middle-income countries. Against this background, the report concludes that a new kind of major stand-alone “second generation” multi-sector road safety projects are required in such countries. Few low- and middle-income countries have so far introduced road safety measures that have lead to significant reduction of road deaths and injuries. Awareness raising, capacity building and in very many cases international assistance to major new second generation road safety projects are, therefore, required. Most road safety interventions needed are not simple ones. They require multi-sector co-operation at government level between the transport, health, police and education sectors. In addition, input from civil society and the private sector will be required (Lauridsen and Bjørnskau 2004).

The GRSP evaluation report elaborates further on experience with first generation road safety projects that have been on the agenda for some time, starting with minor bilateral projects in the 1980s, among which Kenya, supported by Finland, and Botswana, supported by Sweden. Gradually, road safety projects became integrated components of large World Bank and regional development bank highway sector projects. Often bilateral donors or regional organisations like the NDF rather than the lead agencies have funded such road safety components. Compared to these very large highway sector projects, road safety components have usually been small and in some cases quite marginal. Traditionally, road authorities or Transport Ministries have managed such components. In many cases co-operation with other government bodies of concern to road safety work (Ministry of the Interior/Police, Ministry of Education and Ministry of Health) has been difficult or even non-existent. There are several likely reasons for this weakness, one being that co-operation with other bodies with different objectives in itself may be complicated. Another reason may be that the lead agency has considered it more effective to operate the component without interference from others.  The impacts of such “traditional” road safety projects on road deaths and injuries have usually been highly limited and very seldom sustainability has been achieved. In some cases the road safety activity has dwindled away over time and a new donor have come into the country after a period of time and supported a new road safety project (Lauridsen and Bjørnskau 2004).

Several lessons were learned during the evaluation of the NDF portfolio. The first road safety project in Pakistan revealed that although road safety activities in highway development projects were well justified, there seemed to be many constraints limiting the opportunities for a successful project. A key problem at that stage was administration. Traffic engineering appeared to be a fairly new field within road design and road safety as a part of traffic engineering was even less known. Seen in combination with an enforcement strategy built on the use of traffic accident statistics to the benefit of the police, it appeared difficult and cumbersome to change the cognitive attitude of the road authority towards the importance of reducing road accidents. A second key problem was the lack of proper traffic legislation in Pakistan to support correct enforcement. However, the most severe problems encountered during preparation, start-up and implementation were related to the institutional aspects. This was due to lack of clarity regarding the distribution of responsibility between agencies. Another lesson learnt was that introducing a non-standard component as road safety into a standard type road project, requires that the lead agency among the international financiers has the necessary understanding and capacity to follow and support progress. In the Pakistani case the lead agency had not yet acquired such capacity (Larsen and Lauridsen 2004).

The NDF project in Bangladesh demonstrated that road safety work involves many public authorities from different sectors and that co-operation is a considerable challenge. The main concern for the future operation of a sound road safety and design system in that country appeared to be the funding. Cross-sectoral co-operation and financing were also key issues in the Sri Lanka project. The evaluation stated that “In order to avoid scant and loosely connected activities it is strongly recommended that a clear strategic framework be formulated for road safety work in the future. It should include allocation of institutional and organisational responsibilities as well, and preferably an indication of financial sustainability”. A logical extension of the said strategic framework for road safety work would be to develop a comprehensive national road safety policy.

5 Discussion and Conclusions

The previous section shows that the 16 Nordic road safety interventions reviewed were highly relevant, but effective and efficient to varying degrees. Impacts were only to a very limited degree identified and when identified could not clearly be ascribed to the intervention. Sustainability was generally weak. Why is it so and what conclusions may be drawn from these findings? 

5.1 Discussion

The lack of impact and weak sustainability are conspicuous in the road safety projects reviewed above. As these projects have been carried out and assessed individually rather than in general, the lack of impact and weak sustainability has been considered a particular problem of each project rather than as a general problem of improving road safety in developing countries. A more general perspective on this problem will necessarily focus on the barriers to improved road safety in the third world and the potentials for overcoming such barriers. So what could these barriers be? Are they particular to road safety or are they general in the sense of being barriers to improving other sectors of developing countries?  Are they particular to developing countries, or are they just different in magnitude from the problems encountered in developed countries in the struggle against road fatalities and injuries? Even though the number of fatalities has been reduced in most developed countries since the 1970’s in spite of an immense increase in traffic volumes, this reduction could have been much faster as effective means to reduce road accidents and fatalities have been well known for a long time. Assum (2000) concludes that the problems of implementing effective countermeasures are more or less of the same kind in developed and developing countries, but of different scale or magnitude.  

What could the barriers be - lack of resources, other priorities, conflicting interests?  Sørensen and Assum (2005) describe the main barriers to further improved road safety in Sweden as different priorities in the regional offices of the Public Roads Administration than at Headquarters and poor co-operation between the administration and the police. The latter was also the case in the Tanzania project described above and in Botswana (Muskaug and Assum 1989).    
Insufficient resources may indeed be part of the problem – financial as well as human resources.  Even though highly qualified people work within road safety in developing countries, the number of people working in this field is small, a fact which makes the road safety field vulnerable to turnover. Moreover, the ranks of the road safety officers may be too low (Muskaug and Assum 1989) to have the influence required to bring about changes.

The road safety projects reviewed above were mainly components of large road or transport sector programmes, and the resources set at aside for road safety work were limited. The first phase of the Sida financed Botswana Road Safety Project spent about SEK 10 million or approximately US$ 1.4 million during the first four years. It seems most unrealistic to achieve “immediate reduction in the number of accidents and their consequences…” for such a limited amount of money even in a small country like Botswana. The ambitions to improve road safety on a national level usually means that scarce resources are distributed thinly throughout a country and on a wide variety of aspects of road safety such as legislation, enforcement, awareness raising, education and training, as well as physical measures in the road network. If significant accident reducing effects are to be achieved at a national level, much more extensive road safety projects involving resources of a much greater magnitude would be required. If such resources cannot be raised, the road safety project should rather be limited to a smaller geographical area than a country, and possibly also to a limited range of countermeasures, such as physical measures in the road network or increased enforcement of road traffic legislation. Another option is to limit the project to one specific countermeasure like speed limit enforcement or use of helmets for motor cyclists.
The kind of countermeasures implemented will be decisive for the results achieved. Road safety countermeasures with well documented effects are usually expensive, such as four-lane highways with grade-separated interchanges, or restrictive as to the freedom of road users, such as speed and alcohol limits and the enforcement of these. Lack of priorities within the programme (Muskaug & Assum 1989) may make it easier to implement uncontroversial, but less effective countermeasures such as general awareness campaigns or road safety education of school children. Several authors such as Davey (1996), Assum (1998) and Pretorius and Mulder (1997) recommend that the implementation phase is included in the foreign assistance programme. Such integration may, however, raise a political problem as it could be considered contrary to the principle of national independence (Assum 1998). Implementing countermeasures requiring new or amended legislation or the political approval of road safety programmes are within the competence of national political institutions rather than within that of expatriate experts. The foreign assistance project can only provide a basis for political decisions to be made by the relevant national decisions makers.

The varying degree of effectiveness of road safety projects with international support raises the question of ambition versus realism. On the one hand, such projects should have the ambition of improving road safety, which always means a reduction of fatalities and severe injuries. On the other hand, the projects should also be realistic in terms of what is possible to achieve with limited resources and within a limited period of time. There is no easy way of balancing ambition and realism other than assessing fully the current national and local accident situation and its potential for improvement in the first stage of the project, as suggested by Davey (1996).     

The limited impacts and sustainability of the projects reviewed raise the question of what to do in future. Should international financing institutions and donor countries continue to put money and efforts into improving road safety in the third world when results are rather discouraging?  As described in Section 1, there is no doubt that road accidents and their consequences are a serious and increasing problem in developing countries. Therefore, the question may rather be how to improve the effectiveness, efficiency, impacts and sustainability of road safety efforts in developing countries. There is no single and easy answer to this question, but larger and stand-alone road safety projects, more concentrated efforts and stronger priorities within the individual projects as well as better integration of the implementation phase with the project may be parts of the answer.      

The methods used in the evaluations and reviews that form the basis for this paper are also a matter of concern. Evaluation is often based upon available data and interviews rather than on data collected by scientifically reliable methods. Consequently, closer studies of the implementation of countermeasures and the possible relationship between countermeasures used and the results achieved are needed. A possible reduction in accidents or fatalities cannot be attributed solely to a road accident project without even discussing other possible causes of accident reduction. Thorough evaluation of the project is necessary to ensure that resources are spent in the best way possible and to learn for future efforts. For experience based learning, however, evaluation of the individual project is not sufficient. Research into the effects of road safety projects in general, the barriers for implementation and the potential for improvement is required to improve chances of better success in future.  

5.2 Conclusions

Experience from the Nordic road safety interventions reviewed in this paper is not encouraging in respect of their accident reducing effects. The road accident problems in the developing world are, however, very serious today and increase rapidly. There is an urgent need for effective and extensive countermeasures to halt this increase in line with the request of the UN General Assembly to member states and the international community. Against this background, we anticipate a continuation and strengthening of assistance to road safety work in developing countries from international organisation and from donor countries. Our review of road safety projects supported by the Nordic countries has shown that most previous projects have serious shortcomings in respect of effectiveness, results and sustainability, and there is certainly a need for and a considerable potential for improvement. As suggested in the discussion above, such improvement may be achieved by introducing larger stand-alone road safety projects, better project design with more concentrated efforts and stronger priorities within the projects as well as better integration of the implementation of countermeasures with the projects. More systematic monitoring and evaluation of road safety projects, application of better evaluation methods and research into the barriers to and the potential for more effective road safety work, will also be needed to achieve this improvement.   
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