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Policy on Maintenance of Rural Roads: Guidance Note for States

1.
Introduction

1.1
Rural roads are a fundamental requirement for providing access to habitations in rural areas. Along with electricity and tele-com infrastructure, roads are enablers of rural growth and they serve as an entry point for poverty alleviation. With the launch of Pradhan Mantri Gram Sadak Yojana (PMGSY) in the year 2000, a coherent and standard policy for provision of rural roads in the country was established and is now well rooted for implementation by the States. All states follow the engineering and construction practices in respect of rural roads on the lines of PMGSY in their own programmes as well. The benefits of PMGSY have been undeniable in bringing about high technical and managerial standards and improved funding. The programme has also helped in making rural economy vibrant. The PMGSY has packaged first five year maintenance with the construction contracts to be undertaken by the same contractor. The success of this programme is widely acknowledged. However, lack of maintenance on ground even in case of such roads is surfacing as an area of concern.  It is to be recognised that benefits of improved access can be sustained only if there is regular maintenance on the ground. It is, therefore, essential that every state institutes and adopts maintenance policy in respect of rural roads within its own jurisdiction. Maintenance of rural roads is not simply a financial and economic need but also a humanitarian priority. 

1.2
It is suggested that for drafting the maintenance policy, the following elements may be included by the States.

(i)
Government commitment

(ii)
Adequate funding

(iii)
Institutional reforms

(iv)
Implementation efficiency

Brief explanatory notes on these elements are provided in the succeeding sections.

2.
Government Commitment

2.1
Rural roads improve rural access, which facilitates marketing, schooling and health services. Better access provides the opportunity for increased income and employment thus contributing to the alleviation of poverty. It is for these reasons that both the centre and the states have been pursuing the policy of provision of access to hitherto unconnected habitations with all-weather rural roads.

2.2
The principal objectives of road maintenance are to keep roads open, reduce rate of deterioration and extend life of the road network, reduce vehicle operating costs and improve the speed and frequency of public transport services. Maintenance also safeguards previous investment in construction and reduces burden of huge rehabilitation costs later. Maintenance for rural roads also generates local employment opportunities and additional market prospects for the local construction industry. Although rural roads are being provided for socio-economic benefits, their maintenance makes a sound economic sense. These roads provide an economic rate of return which is often in the range of 25 to 30 percent.

2.3
Rural roads represent a huge asset base. Each state needs to work out its own estimate of the replacement value of its network. An illustrative hypothetical example is given in Table 1. 

Table 1: Replacement Value of Rural Road Assets in _______ (name of state)

(Broad Assessment* as of 1 January 2014)

	S. No.
	Broad category
	Unit Cost

Rs. lakh/km
	Amount

(Rs. Crore)

	1.
	PMGSY 20,000 km


	40.00
	8,000



	2.


	Non-PMGSY

(i) Core Road Network  30,000 km

(ii) Non-core roads 50,000 km
	16.00

10.00
	4,800

5,000

	
	Total   1,00,000 km
	
	17,800


Note: Give here actual length in the State. Unit cost is current cost of providing the road as per the existing condition. For hill areas and where long hauls are involved in carriage of road aggregates, the unit costs may need to be increased. 

Any inadequacy in funding and implementation on the ground will result in the erosion of the asset base. International experience says that annual loss in capital value is three to five times the budget that is required to maintain the rural road assets. According to some experts, the erosion of road asset base in India due to neglect in maintenance is in the range of 5 to 10 per cent depending upon the funding and implementation capacity of the States. We cannot afford to lose such precious assets. It is, therefore, extremely critical that there is full government commitment by every state to ensure adequate funds for maintenance of the entire rural road network within its jurisdiction. Under no circumstance should maintenance of rural roads be regarded as a secondary issue. As mentioned earlier, it is a humanitarian priority. It is not only a legal and professional obligation but should also be seen as a moral and ethical duty by road agencies. 

2.4
Road agencies are not the users of the road network. This partially explains why there has been lack of attention to planning and execution of maintenance on the ground. This laissez faire attitude needs to go. The state has also to establish sound policy for planning and execution of maintenance works.

2.5
It hardly needs any stress that regular and timely maintenance helps in sustaining the life of the road by delaying the date at which it needs to be reconstructed and as such provides higher rate of return on the initial investment. Further, it postpones the date when large investments are required for reconstruction of the road. Any expenditure on maintenance should be considered as an investment. Any neglect in maintenance, on the other hand, constitutes an act of disinvestment, which we can ill afford. And, maintenance requirements would vary depending upon the traffic, terrain, climate and soil conditions. The original engineering design and quality of construction also affect maintenance requirements. Every State needs to work out realistic requirement of funds for maintenance of its road network taking into account these factors. It is recommended that the state government should constitute a Committee for laying down realistic norms for maintenance of rural roads covering routine, periodic and emergency maintenance. The MORD and the NRRDA have taken the lead in developing engineering standards, contract documents, specifications, quality control handbooks at national level for implementation by the states at local level. The MORD may consider setting up a national level committee comprising officers from NRRDA, Secretaries and Chief Engineers from states and a few domain experts to work out realistic norms for maintenance of rural roads. This will provide the much needed template for guiding the states in evolving their norms.

2.6
There is multiplicity of organizations dealing with rural roads in several states. With the implementation of PMGSY, the state governments have set up state level Rural Roads Development Agency mirroring the central agency – National Rural Roads Development Agency – which is a role model and a think tank at the central government level for promoting uniform guidelines for planning, engineering standards, contract procurement procedures and execution of works for rural roads. While an apex institution like SRRDA may be ideally good, every state may have its own institutional structure. The main road agency in the state entrusted with rural roads could be expected to perform the following functions:

(i) Management and coordination of funds allocated for maintenance 

(ii) Preparation of Annual Maintenance Plans, PIU wise, based on simplified inventory and condition assessment system.

(iii) Outsourcing the execution of maintenance works to the contractors and the PIU to act as the contracting authority.

(iv) Monitoring and evaluation of the performance of the contractors in maintenance.

(v) Becoming a repository of computerised database covering inventory, condition survey, traffic, history of periodic maintenance, traffic data utilising GIS and IT-enabled facilities.

(vi) Coordinating with the various departments in-charge of rural roads to ensure proper delivery of maintenance programmes on the ground.

2.7
To recapitulate, the state government should make their commitment to ensure adequate and timely maintenance of the rural road network in the state. To this end, the state government may declare that rural road maintenance is an essential public service and mandate the following policy actions:

(i) Policy Action 1: Introduce system of working out asset value of the network at the close of each financial year. Box 1 provides indicative steps for assessing replacement value of the rural road assets.

	Box 1: Assessing Replacement Value of Rural Road Assets

1.
Each PIU is directed to provide the assessment in the month of July/August (lean period of execution) every year.

2.
Standard format for inventory and condition survey to be specified by the nodal rural road agency (NRRDA can standardise these formats)

3.
The nodal agency requests for similar information from other departments having jurisdiction for other rural roads.

4.
Each PIU works out the replacement value of roads within its jurisdiction as per illustration given in Table 1.

5.
The nodal agency consolidates the data provided by the PIUs and other departments.

6.
The replacement value of the total rural road network is put in public domain by the state government. 


(ii) Policy Action 2: Constitute a Committee at state level and national level to work out realistic norms for maintenance of rural roads covering routine periodic and emergency maintenance. Box 2 provides brief explanation and Box 3 indicates major activities to be incorporated in maintenance norms. The maintenance cycle should be in harmony with the design life of the road. A ten-year cycle may be considered for rural roads.

	Box 2: Norms for Maintenance of Rural Roads

1.
State Government constitutes a Committee comprising technical, administrative and finance senior level officers and grant about six months’ time to work out the norms.

2.
State Government could consider inviting state / national level experts as co-opted Member / Special Invitee of the Committee to provide support in working out norms.

3.
To provide guidance to states, the MORD constitutes a High Level Committee at national level comprising NRRDA officers, a few Secretaries and Chief Engineers responsible for rural roads in the states and some national level experts for working out norms relevant for rural roads. The Committee could be given four months’ time to finalise its Report.

4.
The norms should cover requirements of routine, periodic and emergency maintenance under different terrain and climatic conditions relevant to the state. 


	Box 3: Major activities for incorporation in Maintenance Norms

A.
Routine Maintenance

· Pothole repairs

· Erosion control on shoulders, slopes 

· Cleaning of drains, culverts, other waterways 

· Reshaping to maintain camber

· Bush clearing

· Cleaning and repair of road signs

· Repairs due to monsoon damages, especially in hill areas

· Repairs to CD works

B.
Periodic Maintenance

· Renewal of road surface 

· Major repairs to CD works

C.
Emergency Maintenance

· Reconstruction / repair of CD works damaged due to floods, earthquakes

· Reconstruction / repair of road sections damaged due to washouts, floods, landslides, earthquakes

· Clearing of landslides 


(iii) Policy Action 3: Entrust the overall responsibility for efficient planning and management of rural road maintenance to one nodal road agency. Apart from delivery of its own programme, the nodal agency will coordinate with other departments handling the work of rural roads. Gradually, however, the state government may consider bringing all rural roads within the jurisdiction of its SRRDA.

(iv) Policy Action 4: Ensure allocation of adequate and timely availability of funds needed for maintenance of rural roads as per Annual Maintenance Plans prepared by the road agencies. Currently, funds for maintenance of PMGSY roads are deposited into the scheduled bank approved by the state government. Similar strategy can be adopted for other rural roads as well.

3.
Adequate Funding

3.1
It has been the general experience across the states that whatever funds are allocated for road maintenance by the government, major share goes for national highways and state highways. Moreover, whatever budget is provided for rural roads, often much less is spent on maintenance with bulk of expenditure getting incurred on repairs and rehabilitation/reconstruction activities. It needs to be recognised that a good part of upgradation of existing rural roads is resulting from previous neglect in preventive maintenance. In other words, any neglect now in proper maintenance will result in avoidable over investment by way of upgradation in near future. Therefore, there is need for assured availability of funds for maintenance of rural roads. This will also help in proper maintenance planning.

Spending on Rural Road Maintenance
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3.2
Recognising the need for supplementing the state resources, the Finance Commissions are recommending additional central grants for maintenance of roads and bridges in the state sector. It is then left to the individual states to apportion these central grants to various categories of roads including rural roads. As a policy, each state government may consider earmarking a reasonable portion of such grants for rural roads as well. A standing empowered committee under the chair of Principal Secretary/Additional Chief Secretary in charge of Finance Department may decide the annual allocations keeping in view the demand from the various road agencies in the state and availability of overall resources for the purpose. Needless to add that while deciding the allocation for rural roads, consideration may be given to the asset value of the rural road network in the state and to the socio-economic importance of rural roads even though they may happen to carry comparatively low volumes of traffic. 

3.3
In order to mobilise further resources for rural road maintenance, the states will need to evolve their own strategies. Based on current strategies adopted by some states, a few promising options that merit consideration by the states are: 

(i)
Levy of marketing fee on agricultural produce and royalty on mining minerals.

(ii)
Levy of additional sales tax on petrol and diesel.

(iii)
Utilise part of funds meant for MGNREGS towards routine maintenance of rural roads as routine maintenance is labour intensive.

3.4
The experience of implementing PMGSY has shown that when rural roads are designed and constructed to proper quality standards, there is less burden on maintenance funding requirements. An Action Plan should, therefore, be drawn by each state to assess the condition of its rural road network and to remove the existing maintenance backlog so that the rural road network is brought into maintainable condition in a time-bound manner spread over say five years. It is suggested that funds for such a purpose should be provided out of plan funds, otherwise there may be risk of bulk of the budget under non-plan getting used up for this activity. 

3.5
In the light of foregoing discussions, the state government may mandate the following policy actions for ensuring adequate funding for rural roads:

(i)
Policy Action 5: Constitute a standing Empowered Committee to decide on annual allocation of funds for maintenance of different categories of roads with reasonable share for rural roads. Further, the funds for rural roads maintenance need to be distributed between routine, periodic and emergency maintenance in an equitable manner with first charge on available funds being for routine maintenance and restoration of works to keep the roads open to traffic. 

(ii)
Policy Action 6: Explore avenues for mobilising of additional funds for reducing the gap between the funds required and those made available for maintenance of rural roads.

(iii)
Policy Action 7: Formulate an Action Plan for time bound removal of maintenance backlog of the rural road network so that the network is brought to maintainable shape. Funds for such a purpose should be met out of plan funds. 

4.
Institutional Reforms

4.1
As opposed to construction works, the funds spent on maintenance do not create any new assets – although they do preserve and protect the assets that already exist. One reform that the State may consider relates to establishment of a system of performance evaluation and reporting on use of maintenance funds. This would help in improving accountability of the road agencies in public service delivery of maintenance and in turn instill confidence among the policy makers who are requested to allocate funds for this purpose. This should become a regular annual exercise and should become part of the Annual Report of the road agency. Some of the performance indicators may be as under:

(i)
Percentage of the rural road network that received routine maintenance.

(ii)
Percentage of core road network and non-core roads actually subjected to periodic maintenance.

(iii)
Percentage of core road network in good condition

(iv)
Unit cost of routine and periodic maintenance 

(v)
Percentage of the maintenance expenditure compared to the amount required as per norms. 

4.2
A simplified Asset Management System for rural roads needs to be developed by each state building up from their current arrangements for inventory and condition surveys and data analysis. Such data could be inventory and condition survey of roads, bridges and other road assets, traffic, quality standards and unit costs for various maintenance tasks based on practical work methods. The major outcome of this system should be an Annual Maintenance Plan for each division based on condition assessment on the one hand and availability of funds on the other. The AMS should cover maintenance requirements of pavements, drainage, culverts, bridges and traffic control devices including road signs. Such a system does not exist in most of the states. Even where it exists, the challenge may be to arrive at a balance between complexity and functionality of the system. It is to be stressed that the system in respect of rural roads should be simple. The junior engineers and the assistant engineers of the PIU should be able to systematically analyse the condition data and propose prioritisation of maintenance interventions. For this, the engineers and technicians need capacity building besides logistical means and appropriate tools and equipment to oversee the performance of the roads and inspection of works within their respective jurisdiction. The strategy should be to create a system that is sustainable and within competence of PIUs. Some states like Himachal Pradesh and Rajasthan have already established such systems although there too, the system is in need of being simplified so that it becomes a regular and sustainable exercise. Both the World Bank and the Asian Development Bank are providing support in this direction. The NRRDA could consider preparing a template of AMS for rural roads to enable the states to develop the system.

4.3
Certain areas experience natural disasters regularly in the form of floods, cyclones, earthquakes, landslides, etc. This calls for setting up Special Task Forces in the states to tackle such emergency situations. Based on experience and on past history, the road agency may reserve a portion of the maintenance budget for such emergency maintenance. It is to be recognised that in hilly areas, due to monsoons, landslides and soil erosion of hill slopes occur particularly in the initial years after construction. The additional maintenance requirements on this account need to be factored in planning for budget and maintenance interventions on the ground. 

4.4
A few states like Madhya Pradesh, Bihar, Assam are outsourcing the works of maintenance through long-term (three to five years) performance based maintenance contracts. Such a mechanism helps not only in sustainable maintenance but also attracts medium size contractors towards maintenance contracts. The NRRDA could consider disseminating such practices across the states at the regional reviews of PMGSY being undertaken regularly.

4.5
In order to further improve accountability in maintenance delivery, sample stretches of the rural road network should be subjected to technical and financial audit under the umbrella of Comptroller and Auditor General of the state. Further, the photographs showing the road condition in various stretches should be uploaded on the website of the road agencies handling the work of rural roads.

4.6
In the long run, maintenance of rural roads may need to be devolved to the Panchayati Raj Institutions (PRIs). A balance between the democratic processes enshrined in the Panchayati Raj system and the professional approach to identifying maintenance interventions and determination of priorities has to be achieved. These approaches are not mutually exclusive. Rather they should be seen to be mutually supportive and reinforcing in enhancing the value of road assets and providing benefits of continued access to millions of people in the State. They have been successfully participating in identification of core road network and preparation of District Rural Road Plans along with local MLAs and MPs building up from block level. The PRIs would need to be provided with adequate financial and technical support. To start with pilots could be experimented with routine maintenance of non-core rural roads with backing of technical officers for quality execution of maintenance works. 

4.7
Thus, the following policy actions towards institutional reforms may be mandated by the state government:

(i) Policy Action 8: Require the Road Agency to institute performance evaluation system to inform the government about the delivery of maintenance and condition of the rural road network as a result of funds allocated for the purpose. 

(ii) Policy Action 9: Require the Road Agency to institute a simplified Asset Management System to prepare Annual Maintenance Plans for each PIU based on scientific condition assessment of the road network. The NRRDA could consider preparing a template of AMS for rural roads to support the states in this effort.

(iii) Policy Action 10: Set up Special Task Force to deal with emergency situations arising due to natural disasters. 

(iv) Policy Action 11: Regular technical and financial audits of sample stretches subjected to maintenance under the umbrella of the Comptroller and Auditor General of the state concerned. The condition of roads should be captured through photographs and videography and such details should be uploaded suitably on the government website so that they are in public domain.

(v) Policy Action 12: Steadily move towards devolving maintenance responsibility in respect of rural roads to Panchayati Raj Institutions along with funds and functionaries together with the needed technical support. Start on this with undertaking pilots for routine maintenance of non-core rural roads with the joint effort of the PIU of the road agency and the relevant block/gram panchayat. 

5.
Implementation Efficiency

5.1
While rural road maintenance is not a complicated technical issue, it does require improved operational capacity on the part of the road agency in the area of planning for maintenance and prioritising in the face of resource constraints, ability to manage the procurement process, supervision of work done by contractors and performance evaluation of the road network. Box 4 gives a broad indication of institutional capacity requirements.  Human resource development and capacity building are to be an integral and continuous activity of the road agencies for efficient and cost-effective delivery of the road maintenance programmes.

	Box 4: Institutional Capacity Requirements for Road Agencies for 

Delivery of Maintenance Programmes

· Technical staff capable of planning and execution

· Thorough knowledge of road network

· Simple procedures for road condition and inventory surveys

· Efficient planning process

· Effective procurement

· Good supervision

· Adequate inspection facilities

· Performance evaluation 

· Reliable financial management
· Regular road user surveys


5.2
Side by side of road agencies, support is also required for training of small contractors (Class C and D contractors) in undertaking maintenance works. Such programmes could also access funds by getting linked to the schemes of National Rural Livelihood Mission for Woman groups and National Skill Development Programme for youth to develop cadre of dedicated maintenance workers and entrepreneurs. 

5.3
The technology for maintenance also requires to be modernised. Microsurfacing and use of emulsions in sealing of bituminous surfaces are promising options. The road agencies in the state need to identify relevant technologies that could be applied to their rural road network in a cost-effective manner. Thereafter, the pilot demonstration projects may be undertaken in the first instance. On successful performance, such technologies need to be disseminated and upscaled not only for the benefit of its own state but also for other states across the country. In this regard, the support of the Standing Committee on Technology Initiatives set up by the National Rural Roads Development Agency under the Ministry of Rural Development, Government of India can be availed of.

5.4
A system of road user satisfaction surveys be undertaken on a sample basis and results posted on the website of the road agency. This would help in getting an independent road user feedback apart from the condition evaluation by the PIUs of the road agency.  

5.5
Thus, the following policy actions for achieving efficiency in delivery of maintenance of the rural road network may be mandated by the state government.

(i) Policy Action 13: Require the road agency to formulate a calendar of training programmes for its technical officers at various levels to enhance their skills in planning, procurement and supervision of maintenance works for rural roads. This should include study tours to national/international best practice examples. 

(ii) Policy Action 14: Support in providing outreach programmes in enhancing the training facilities for Class C and Class D contractors in implementation of maintenance works. For this, the Contractors Association may work out the details of training modules, training providers including on-the-job exposures in close association with the road agencies. Such modules could be in the form of booklets / handouts in various maintenance operations as also in audio-visual mode.

(iii) Policy Action 15: Require the road agency to identify and pilot innovative and cost-effective technologies in maintenance operations. The equipment industry could be requested for coming up with a dedicated small Mobile Maintenance Unit for rural roads. Such units could even be placed at the disposal of PIUs who could provide the same to small contractors/entrepreneurs on hire basis. 

(iv) Policy Action 16: Require the road agency to undertake road user satisfaction surveys on its rural road network and put the result on the website. 

6.
Forward Path

6.1
The draft Guidance Note indicating the policy actions proposed was forwarded by the MORD to the States for comments. This was further deliberated at the national level workshop organized by the NRRDA and facilitated by the ILO in January 2014. A number of states provided written comments. Based on these comments and the deliberations at the workshop, the Guidance Note has been further refined. The states may now firm up and supplement their current policy and implementation strategy to ensure adequate and timely maintenance of the rural road network. Every State is endowed with committed and experienced bureaucracy and technical officers. Further, the political leadership has the foresight to exploit it to their advantage and for serving the cause of our people and protecting the huge investments being made in providing access to our villages.  The policy document of the state should then be placed in public domain. 
6.2
The Ministry of Rural Development (MORD) may consider extending support to the states in evolving realistic norms for maintenance of rural roads covering routine, periodic, special repairs and emergency maintenance works for different terrain, traffic and climatic conditions.  A High Level Committee could be constituted for this purpose.

6.3
At some stage, the MORD may also like to consider holding a national level workshop with Ministers in charge of rural roads in the states to further enhance their commitment for this humanitarian cause. Maintenance alone will ensure sustainable access to our rural masses and their reaping the benefits of several rural development programmes.
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