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ANNEX 1A  - CLASSIFICATION AND INVENTORY (LRN) 

1. The length of district roads under the responsibility of the DDCs has recently increased 
significantly with the reclassification of most village roads as class B district roads, without any 
corresponding increase in resources to the DDCs. Information on actual road lengths is not 
available due to a lack of road inventory and condition data, partly as a result of confusing and 
extensive data requirements. With the rapidly expanding LRN, strategic targets for investment 
prioritisation in the LRN are no longer appropriate, while investment targets for maintenance are 
still not being met. A proper overview of the existing situation in the LRN is further complicated by 
parallel information and funding flows, involving DOLIDAR, MLD, RBN and DOR. At district level 
there is a lack of coordination between the LDOs and DTO engineers, while the All Party 
Mechanism that is fulfilling the role of District Council, lacks accountability and regularly flaunts 
formal procedures. Meanwhile, user committees involved in implementing rural road works are 
being hijacked by contractors and political leaders due to the potential profits to be gained in 
applying equipment in labour-based works. 

ROAD CLASSIFICATION 

2. The road network in Nepal is divided into a Strategic Road Network (SRN - main highways 
and feeder roads) and a Local Road Network (LRN - rural and urban roads1). The responsibility for 
the LRN has been decentralised to the local bodies, namely the municipalities, DDCs and VDCs. 
According to the National Transport Policy (2001), urban roads are defined as all roads within the 
boundaries of a municipality that do not belong to the SRN. This definition is repeated in the 
revised Nepal Rural Road Standards (2010) included in the Interim DTMP Guidelines (2010), 
which furthermore define rural roads as all roads that are not urban roads and do not form part of 
the SRN (i.e. all non-SRN roads outside municipal boundaries). While these Nepal Rural Road 
Standards (2010) apply to rural roads, for the SRN and the urban roads the Nepal Road Standards 
(1970) are applicable.  

3. The rural roads are subdivided into district roads and village roads, respectively under the 
responsibility of DDCs and VDCs. Many documents also mention agricultural roads, which the 
National Transport Policy (2001) defines as roads connecting main agricultural production centres, 
and which in the National Plan for Rural Road Maintenance (2001) are placed in the same class as 
village roads. According to the Roads Board Regulations (2004), however, the responsibility for the 
agricultural roads lies with the DDCs. The original Nepal Rural Road Standards (1999) also define 
some separate design standards for agricultural roads, thus treating them as a third class of rural 
road. It seems, however, that the use of the term “agricultural roads” is slowly being abandoned. 
The revised Nepal Rural Road Standards (2010) that are included in the Interim DTMP Guidelines 
(2010), for instance, no longer mention agricultural roads. The term “agricultural roads” does of 
course persist in the name of DOLIDAR. 

4. The original Nepal Rural Road Standards (1999) classify district roads as class RRA rural 
roads and village roads as class RRB rural roads. The same standards also distinguish three other 
non-motorable rural road classes (main trails, village trails and ropeways). The revised Nepal Rural 
Road Standards (2010) included in the Interim DTMP Guidelines (2010) include a different 
classification of rural roads, however, introducing class RRB district roads that are important former 
village roads which are reclassified as district roads, but with a lower importance than the original 
class RRA district roads. It is not clear whether village roads are also included under class RRB2. 

5. Classification of any rural road as district or village road is on the basis of connectivity 
according to the types of places linked by the road. Class RRA district roads are defined as roads 
connecting major growth centres/markets or several VDCs with each other, or connecting a VDC 
with the SRN or district headquarter. Class RRB district roads connect smaller growth 
centres/markets or single VDC’s with each other or with the RRA. However, they also include 

                                                
1
 The National Transport Policy distinguishes between the LRN and urban roads, as does the SWAp Framework 

document. However, in most documents the LRN is seen to include both rural and urban roads. 
2
 They are currently mentioned separately together with urban roads, without indicating their class. 
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roads within a VDC that connect any significant places of that VDC with each other, with the VDC 
centre, with a neighbouring VDC or with SRN/RRA/RRB roads. This latter group of roads 
connecting different parts of the VDC should not be classified as district roads as they have 
importance only for the VDC.  

6. As a result of the reclassification, district roads include the vast majority of rural roads, 
doubling or tripling the road length under responsibility of the DDCs without any corresponding 
transfer of resources from central level or from VDCs. In addition, this means that many non-
engineered roads constructed by VDCs will now become the responsibility of DDCs. This is 
expected to further stretch the very limited capacity of districts to properly manage the district 
roads under their responsibility. Meanwhile, village roads are defined as all remaining roads, and 
VDCs continue to receive the same significant unconditional grant funding for what is now a very 
small network of roads with low importance. 

INSTITUTIONAL ARRANGEMENTS 

7. The Local Infrastructure Development (LID) Policy (2004) designates that local bodies shall be 
“responsible for the formulation, implementation, monitoring and evaluation, maintenance and 
operation of local infrastructure”, including rural and urban roads. The responsibility for the 
management of urban roads, district roads and village roads lies respectively with municipalities, 
DDCs and VDCs. Although the responsibility for the management of the different road classes is 
defined in various documents, this is not always unambiguous and the related documents tend not 
to be legal instruments (for instance the Nepal Rural Road Standards (2010) are simply an 
appendix to the Interim DTMP Guidelines). The ownership of the different roads is also not clearly 
defined. Although the National Plan for Rural Road Maintenance (2001) gives the impression that 
the ownership of the different roads lies with those authorities responsible for their management, 
the ownership of the roads is not defined by means of any legal instrument. 

8. The LID Policy (2004) designates the Ministry of Local Development (MLD) as the liaison 
ministry for local infrastructure coordination. DOLIDAR assists MLD to coordinate and support local 
bodies regarding local infrastructure. It is responsible for policy formulation and norm setting 
regarding local infrastructure, and for monitoring and evaluation as well as information 
management and dissemination (this includes the preparation of integrated plans and reports 
compiling the different information received from district level). However, not all information passes 
through DOLIDAR, with LDOs and DDCs often reporting directly to MLD. This situation is repeated 
in the case of RBN, which now accepts data from and provides funding directly to the DDCs, 
without passing through DOLIDAR or even copying them. DOLIDAR’s capability to carry out its role 
regarding information management and dissemination is therefore severely restricted. Where 
DOLIDAR does receive information, it does not have the capacity to properly analyse the 
information. As a result, DOLIDAR has no clear overview regarding the existing situation and 
trends in the rural road sector, which it requires to perform its other duties. 

9. DOLIDAR also provides technical support to the DDCs through its District Technical Offices 
(DTO) placed with the DDCs. Although formally posted by MLD, these DTOs report to DOLIDAR 
and are responsible for providing technical assistance regarding all local infrastructure including 
rural roads. Formally, the DTOs are seen as a transitional measure, providing time to the DDCs to 
create their own technical unit. Although a number of DDCs have hired their own engineers, these 
tend to work in parallel to the DTO engineers to increase the limited capacity and there is no 
indication that DTOs will be removed from the districts in the near future. In general, the capacity of 
DTO and DDC engineers remains very weak, however, especially due to the large scope of local 
infrastructure they are responsible for and the fact that an average district only has one engineer 
and a couple of sub-engineers to cover all the work. A problem has been the filling of DTO 
positions in the districts. A number of DTOs are based in Kathmandu and do not go to the field or 
only for short periods, while many positions have yet to be filled. DTOs are also shuffled around 
regularly, making it difficult to improve their capacity and knowledge of the district.  

10. The DDCs are ultimately responsible for the management of the district roads. Although 
elected district councils are supposed to be in place to approve plans and budgets, formulate 
policies and strategies and monitor progress, the last elected councils were dissolved in July 2002. 
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In practice the district council does not exist and is replaced by a joint committee of representatives 
from local political parties (All Party Mechanism or Sanyantra), who make up the members of the 
DDC, chaired by the Local Development Officer (LDO) who is appointed by MLD and formally has 
the position of DDC Secretary. However, this local political body replacing the District Council is 
not elected and has no accountability. As a result, many norms and administrative procedures are 
being flaunted, especially in the planning and reporting of activities and the allocation of funding, 
with political and personal gains often triumphing over proper procedures and policies. The LDO is 
generally not able to prevent this due to the level of pressure from this political body. Poor 
monitoring at central level and a lack of third party auditing also adds to the lack of accountability. 
Even where irregularities are identified, these generally do not have any ramifications in terms of, 
for instance, funding cuts or stops. In January 2012, the All Party Mechanism has been dissolved 
by MLD in response to a directive from the Commission for the Investigation of Abuse of Authority 
(CIAA) that found the mechanism to be plagued by rampant anomalies. Discussions on the 
creation of a new interim mechanism for political representation with greater accountability are 
currently underway.  

11. Although the LID Policy (2004) states that “the District Technical Office shall function as a 
section of the DDC”, the position of the LDO with respect to the DTO is unclear and the fact that it 
is an “Office” makes it appear to be separate from the DDC. In addition, many DTO engineers are 
senior to the LDO and refuse to comply with the LDO’s requests. While the DTO is assessed on 
the completion of certain targets and the following of specific procedures, the LDO effectively 
manages the funding of the DDCs, often causing friction between the two. This is exacerbated by 
the fact that the LDO reports directly to MLD while the DTO reports to DOLIDAR, complicating 
coordination and the sharing of information. Proper cooperation between LDO and DTO therefore 
depends mainly on individual personalities rather than formal structures. It is recommended to 
clarify the relationship between DTO and LDO, awarding DTO greater responsibility for the daily 
management of approved annual budgets, making the LDO and DDC responsible for monitoring 
compliance with the annual work plan. 

12. At district level, a District Transport Infrastructure Coordination Committee (DTICC) 3  is 
required, which is responsible for the planning of activities and the approval of DTMPs. The 
members are representatives from different transport related sectors in the district, though in 
practice the members tend to be representatives from political parties, thus forming a sort of 
replication of the Sanyantra in the DDC. The DTICC does not appear to be active in many districts. 
A District Rural Road Maintenance Committee (DRRMC) is also called for in the Rural Road 
Maintenance Directives (2008), and is responsible for planning of maintenance activities (including 
ARMPs) and approving the use of the District Rural Road Maintenance Fund (DRRMF). In most 
cases the DRMCC does not exist and the role is performed by the DTICC. The merging of these 
two committees is recommended. 

13. At road level, Local Road Users Committees (LRUC) are supposed to be formed in each road 
to interact with the DDC and DTICC and assist in implementation. Road Maintenance User 
Committees (RMUC) are also supposed to be formed in each road to coordinate the maintenance 
of the road. The creation of parallel committees in the same road seems unachievable and it is 
recommended to create no more than one committee per road. For larger district roads crossing 
several VDCs it would furthermore appear difficult to ensure the proper working and representation 
of such a committee.  

14. The user committees were originally introduced in the Local Self Governance Act (1999) as a 
means of involving infrastructure users in decision making, and to provide them with an opportunity 
to obtain employment by entering into agreements with the local bodies to implement labour-based 
works. The Local Body Financial Administrative Regulations (LBFAR - 1999) even state that 
preference should be given to such committees for contracts up to NPR 3.5 million. In practice (this 
has recently been increased to NPR 6 million). However, user representation is low and many of 
the LRUCs are being hijacked by local contractors and political leaders who use them as a means 
of obtaining funds, subsequently subcontracting contractors using equipment to carry out the works. 

                                                
3
 Also referred to as District Road Coordination Committee (DRCC) or District Road User Committee (DRUC). 
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This is prohibited according to the LBFAR and other policy documents, which state that such 
committees cannot hire contractors or implement equipment-based works (contractors should be 
contracted directly by the DDC), but this appears to be disregarded. The reason for this hijacking of 
LRUCs seems to be the fact that labour-based rates are applied in the agreements with the 
committees, resulting in large profits if equipment is subsequently used. Proper monitoring by the 
DDC/DTO engineers is obstructed by political pressure, while anecdotal evidence further suggests 
that equipment use is in some cases even masked by providing false labour payment receipts. 
This has made the involvement of LRUCs less attractive in many districts, although political 
pressure often makes it impossible for the DDCs to avoid such agreements.  

15. At works level, Road Building Groups (RBG)4 are used by many DDCs and projects. These 
are groups of workers organised into gangs for easy management. This concept has been 
replicated by DOLIDAR in its Rural Road Maintenance Directives and termed Road Maintenance 
User Groups (RMUG). These supposedly elect the RMUC and provide labour for works in the road 
(either remunerated or voluntary). This appears rather complicated, and it is recommended that 
instead the RMUC/LRUC be elected by road users and communities along the road concerned, 
and that the RMUGs/RBGs be formed on an ad hoc basis whenever there is a need for worker 
groups, either for construction or maintenance. 

16. At central level, Roads Board Nepal (RBN) provides some of the funding for rural road 
maintenance. Although originally all reporting to and funding from RBN went via DOLIDAR, this is 
no longer the case as the funding allocations were delayed due to hold-ups in their processing by 
DOLIDAR, and a direct relationship now exists between RBN and the DDCs. Although RBN was 
originally created to be a single window for road maintenance funding, it has not realised this role 
in the case of the LRN5 and provides only approximately 10% of rural road maintenance funding6. 
RBN receives important road data from the districts, and probably has more complete data than 
DOLIDAR, although it is not clear how this data is used except for determining the funding levels. 
RBN also has the authority to set standards regarding road maintenance, duplicating the role of 
DOLIDAR. 

17. The Department of Roads (DOR) is also an important actor in the rural road sector. Although 
officially only responsible for the SRN, it is active in a number of rural roads. Some of these are 
planned for incorporation into the SRN, but in many cases they still remain district roads. The 
reverse is also the case, with DDCs funding works in some SRN roads where they feel DOR is not 
doing enough. This interference in each other’s networks is a serious problem that needs to be 
discouraged. DOR falls under a different ministry, the Ministry of Physical Planning and Works 
(MPPW). Other ministries and departments such as the Ministry of Aviation and Tourism and the 
Department of Irrigation also play a role in certain specific roads. 

18. Lastly, there are five major rural road projects and programmes (RRRSDP, RAP, DRILP, 
DRSP and RAIDP) as well as other donor-funded programmes such as RCIW. These mainly work 
in rural road construction, rehabilitation and upgrading, although recently more attention is being 
paid to maintenance. These projects together cover all 75 districts and provide a major portion of 
rural road funding (20-80% of rural road funding at district level, averaging around 50%). Funding 
from these projects for maintenance is limited, with some projects allocating up to 5% of their 
budget, generally only for limited time and specific roads.  

ROAD INVENTORY AND CONDITION SURVEYS 

19. A road inventory refers to the collection of data regarding the roads in existence and their main 
characteristics and condition. This data is required to ensure proper planning and monitoring, as 
well as to assist funding allocations and policy development. Proper rural road inventories are 
lacking in Nepal, and there is even a lack of basic information regarding the total length of the rural 
road network in existence. Estimations regarding the rural road length vary from just over 4,000 km 

                                                
4
 Also referred to as Road Construction Groups (RCG). 

5
 In the case of the SRN, RBN provides almost all the maintenance funding. 

6
 This is mainly as a result of the very low allocations to rural road maintenance - RBN funding only forms 0.5% of total 

rural road sector funding according to DTMPs analysed for 6 districts. 
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to over 60,000 km. For example, three different documents from 2007 give three different 
estimations: a DOR study estimates the length of (operable) rural roads to be 4,307 km, while RBN 
puts the LRN at 9,428 km (operable roads), and the Three Year Interim Plan (2007) cites an 
existing rural road length of 22,000 km, of which 10,000 km are considered operable. More 
recently, a survey carried out by NPC (2010) came up with a rural road network of more than 
60,000km (though not all operable). An inventory currently being carried out by DOLIDAR through 
the DTO engineers has already identified 30,000 km of rural roads in 55 of the 75 districts, 
indicating that the total length is likely to be around 40,000 km of which it is estimated that only 
18,000 km are motorable.  

20. It is clear that the rural road network has expanded explosively in the past decade, and that 
the length is over 30,000 km. But it is also estimated that over half these roads are inoperable due 
to poor design and construction as well as a lack of maintenance. Data on road conditions for the 
rural road network is scarce, however, and a clear assessment of motorable road length or the 
required interventions in the existing network does not exist. To a large extent the lack of data on 
rural roads is due to the large number of non-engineered roads constructed in the last 5-10 years, 
generally by VDCs, which have not been entered into inventories. A second important problem is 
that inventories and condition surveys are not being used or updated by DDC and DTO engineers, 
in part due to the complexity of the data required in many road inventory and road condition survey 
forms. A third problem is that data collected by DDCs and sent to central level, is not being 
compiled into an integrated product. For instance, RBN receives road inventories every year from 
most of the districts, based on which they allocate their funding. However, these inventories are not 
made available to DOLIDAR on a standard basis, nor is the information compiled into a national 
road inventory.  

21. In the filling in of a road inventory or condition survey, the first step is the unique identification 
of each road. In Nepal this is done through the road code7. The coding of roads does not appear to 
be carried out consistently, however, and where road codes have been applied previously, they are 
not always applied in the same way in subsequent exercises. An analysis of the recently prepared 
DTMPs shows that the road codes follow the order of priority of road interventions in many cases, 
implying that road codes had not previously been assigned, or that they have been reassigned. A 
comparison of the 2007 DTMP and the 2010 ARMP for Ramechhap, for instance, shows that many 
road codes have been omitted in the ARMP, and in some cases road codes have been reassigned 
to other roads. Without such a unique identifier for each road, it becomes very difficult to properly 
plan and monitor interventions. 

22. Once each road has been uniquely identified, the question arises what data needs to be 
collected and how it should be managed. Different road inventory and road condition survey forms 
are in existence in Nepal, many of which require very detailed characteristics to be collected for 
each road. For instance, the Rural Road Maintenance Directives (2008) require that the road 
inventory include data on the location of culverts, retaining walls, causeways, kilometre poles, etc. 
for every hundred metres of road, while the Interim DTMP Guidelines (2010) mention the need to 
collect data on dimensions and locations of each rural road structure, as well as information on the 
date, method, funding source and implementing agency of the original construction. The Road 
Transport Infrastructure Management Information System (RTMIS), also requires a lot of input 
regarding all the different road structures (construction date, type, location, dimensions, etc.), down 
to each single culvert. It may be clear that a lot of the data required will never be used effectively 
and its collection therefore forms a waste of resources. Given that even basic data regarding the 
road length is not being consistently collected and updated, it has to be questioned whether the 
collection of such detailed data is realistic and necessary. In this sense the road status table used 
by RBN in lieu of a full-fledged ARMP is interesting, in that it has significantly reduced the amount 
of data required. 

                                                
7
 The road code in Nepal consists of a number depicting the district, followed by a letter depicting the road class, a 

second three-digit number uniquely identifying the road and a letter identifying the road as a rural road (e.g. 24A016R is 
the code for a class RRA Khopasi-Taldhunga rural road in Kavrepalanchok district). 
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23. If we look at the most basic information needed for planning and monitoring purposes, as well 
as for funding allocation and policy development, we can identify the following data requirement: 
the road code for identification purposes (including an indication of the road class), the road length 
distinguished by surface type, and the length of road that is respectively all-weather or fair weather. 
When defining the surface type, it is important to include alternative surface types to the traditional 
earthen, gravel and bituminous surfaces (see also the study on road surfacing). This data is 
relatively permanent in the sense that it will not readily change unless the road deteriorates 
significantly or is upgraded. This small amount of data already provides us with a lot of information 
regarding the situation of the rural road network and how it evolves over time.  

24. However, for proper planning and monitoring, we would also need to gather information on the 
road condition. This should focus primarily on the surface condition, indicating whether the surface 
is in good, fair or poor condition. These condition categories are already being used, although they 
are not clearly defined. In some ARMPs they have been defined as respectively “passable by car”, 
“passable by bus” and “passable by tractor”. In some cases a fourth condition has been included 
as “impassable”. RBN’s road status table defines these condition categories on the basis of the 
intervention required (routine/recurrent maintenance, periodic maintenance, rehabilitation), which 
seems less appropriate due to the high degree of subjectivity. The use of simple definitions for 
condition categories seems very appropriate at this stage. The condition is best defined by 
indicating the length of road in each of the condition categories rather than selecting one single 
condition category for the entire road as is the case in RBN’s road status table.  

25. Additional information on road structures and their condition is not used directly in current 
DTMP and ARMP planning procedures, and its collection would therefore form a waste of 
resources. Only when specific interventions are being planned and a proper cost estimation needs 
to be prepared (after approval of the general plan), is more detailed information on the road 
structures required, and then only for the roads concerned. For general planning and budget 
allocation, however, such detailed information is not required, and the inventory can suffice with a 
remarks column to indicate any important issues with significant cost or access implications.  

26. Traffic data is used in DTMP and ARMP road ranking for most intervention types, and its 
collection should therefore be included in the inventory, also as an indication of the road 
importance. However, detailed traffic data collection is very resource intensive and alternatives 
should be sought such as interviewing shopkeepers regarding the average daily traffic. The 
calculation of traffic units should further be simplified to have fewer categories and focus more on 
motorised vehicles. Considering that the traffic data is only used for those priority roads where 
interventions are planned, it is recommended that detailed traffic data not be required for all roads 
included in the inventory. Instead, where traffic estimates or measurements are not available, 
traffic categories can be used indicating low (<30 ADT), medium (<200 ADT) and high (>200 ADT) 
traffic volumes.  

27. An example of the sort of road inventory and condition summary table required is provided in 
the Appendix. Columns included in the RBN road status table relating to the intervention required, 
the funding source, and the implementation arrangements, have been omitted here as they form 
part of the planning process rather than the inventory, and as such are only relevant for those 
roads where interventions are proposed. It is recommended that a second simple table include this 
information, acting as the actual maintenance plan. At a future date, the road inventory can be 
expanded to include additional information, but at this stage it is important to ensure that at least 
the most basic information is collected and made available. It must here be remembered that this 
inventory is mainly for monitoring purposes and as a basic input for general planning. For any 
detailed planning, it will need to be complemented by additional data collection. It is recommended 
that the form replace the road status table used by RBN for the annual submission of the rural road 
network data by the districts, to be complemented by an additional table indicating the proposed 
interventions (in lieu of an ARMP). This data should be copied to DOLIDAR for compilation of an 
integrated rural road inventory each year (complying with its role of information management and 
dissemination).   
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28. For the storage and sharing of this information, it is recommended to use readily accessible 
software such as MS Excel, rather than using software such as MS Access (used for the RTMIS) 
or specifically developed software. Such software is generally not readily available at district level, 
and engineers tend not to be familiar with its use. The use of GPS mapping and GIS to determine 
the road locations and assist in analysis, as is being proposed in many documents and practised in 
some DTMPs, can be very useful but requires skills and resources that are generally not available 
at DDC level. Very often district engineers do not have access to suitable computers and software, 
and even if this is the case, electricity shortages can hamper their use. In practice it seems that the 
GIS data is used by consultants to prepare maps for the DTMP report, but that the data and 
software are subsequently no longer utilised. In subsequent planning processes, the original data 
can often not be found and has to be collected anew. For planning purposes, the exact location of 
the roads is not strictly necessary, as long as the general location can be indicated on a map. At 
this stage the use of GPS mapping and GIS therefore seems unrealistic, and the use of simpler 
tools is recommended. 

INVESTMENT PRIORITISATION 

29. This section looks primarily at how available funding for rural roads is allocated to different 
types of interventions, while the sources and levels of funding are discussed in the road 
maintenance and financing notes. Different policy documents provide targets for funding allocation 
in the road sector. The main objective in the rural road sector has been to provide access to an all-
weather road within 2 hours in the Terai and within 4 hours in the Hills. The 2007 Rural 
Infrastructure Development Strategic Action Plan (SAP - 2007) sets a target to provide adequate 
access to at least 80% of the population by 2010. The same SAP (2007) set targets for upgrading 
7,180 km of roads to all-weather standard, rehabilitating 10,820 km of inoperable roads to fair 
weather standard and constructing an additional 2,000 km of roads in order to achieve a network of 
19,000 km by 2010, and ultimately 30,000 km by 2015. Rural road construction has supposedly 
been aimed at complying with these targets, although in practice much construction of new roads 
seems to have been driven by political factors, rather than the compliance with these national 
access targets. The focus on the construction of new roads was further reinforced by the fact that 
the unconditional grants to VDCs were significantly increased, much of which was used for the 
construction of new roads (though generally these were non-engineered roads that quickly became 
inoperable).  

30. The end result is that the current network appears to have surpassed the ultimate target of 
30,000 km, and that the need for new roads is therefore questionable, although there will be some 
exceptions where access to the road network still exceeds the target of 2 and 4 hours walking 
distance for significant portions of the population. In general, however, the objective should now be 
to upgrade existing roads to all-weather standard in order to comply with the access targets. An 
analysis of budget allocations in 8 recently prepared DTMPs8 shows this shift in focus from new 
construction to rehabilitation and upgrading, with allocations to new construction averaging 13% in 
7 districts. An exception was Khotang, where the allocation to new construction remains significant 
at 91% of the budget for district roads. 

31. For continued access to be ensured, not only will roads need to be rehabilitated and upgraded, 
but the existing road network will need to be properly maintained. Funding allocations for periodic 
and routine maintenance continue to be insufficient, however, to ensure that the existing rural 
roads remain operable. The ILO study on rural road maintenance in Asia estimates that 6% of the 
replacement value is needed annually for proper maintenance. The Rural Road Maintenance 
Directives (2008) state that at least 2% of the unconditional DDC/VDC grants and 3% of local 
collected resources should be allocated to maintenance. An analysis of the DTMPs and ARMPs 
suggests that in practice the allocation to maintenance from these two sources comes to just over 
1%, well below the set target. The SAP (2007) states that “at least 10% of the budget allocated for 
the construction of local roads will be allocated for maintenance” (construction is here understood 
to include new construction, upgrading and rehabilitation). The Interim DTMP Guidelines (2010) do 
not define any percentages to be allocated to maintenance and state that this is up to the DDC to 

                                                
8
 Dadeldhura , Dailekh, Jhapa, Khotang, Morang, Parbat, Sankhuwasabha, Sindhupalchowk 
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decide. An analysis of the 8 DTMPs shows that an average of 12% is allocated to maintenance. In 
some districts, however, allocations are much lower (1% in Khotang). In addition, an analysis of the 
ARMPs for six of these districts prepared in the same year, shows that the maintenance allocations 
are much lower, on average half the planned DTMP allocation. Anecdotal evidence suggests that 
in practice a significant part is further reallocated to rehabilitation and upgrading, and even new 
construction. It is therefore highly unlikely that maintenance allocations reach the 10% target, and it 
is estimated they will average around 4%. 

32. Although general policies regarding investment priorities may be considered to be in order, 
and the current shift from new construction to rehabilitation and upgrading can be considered 
appropriate, the actual funding allocations for maintenance of the existing network remain 
deplorable. It is therefore recommended that ranges be set for budget allocations to new 
construction, rehabilitation/upgrading and maintenance, promoting appropriate maintenance 
allocations and avoiding rampant new construction. These ranges should be sufficiently flexible, 
however, to take into account varying district contexts, where some districts still need significant 
new construction to increase access. 

ACTION PLAN 

Problem Action Timeframe Responsible 

Most village roads have been reclassified 
as district roads, which now include 
almost all rural roads of any significance 
(including many non-engineered roads 
built by VDCs). This reclassification does 
not consider any transfer of resources to 
the DDCs to increase their capacity to 
manage these roads. 

Limit the length of roads to be transferred to 
the DDCs to important roads in the district by 
adjusting the classification. Ensure the 
increase in district road length is supported 
by the transfer of resources to DDCs from 
central government and VDCs (block grant). 
Avoid that non-engineered roads built by 
VDCs become the responsibility of DDCs.  

FY 2012-13 DOLIDAR 
DDCs 
VDCs 
MLD 

Road inventory and condition data 
requirements are confusing and too 
detailed, leading to the need for 
significant data collection, much of which 
is not used effectively. 

Simplify the road inventory and condition 
survey, restricting data needs to the bare 
minimum. Use a separate table for the 
maintenance planning. Both should be 
submitted to RBN and DOLIDAR on a yearly 
basis, and DOLIDAR should prepare a 
consolidated road inventory and condition 
survey on an annual basis. Make the annual 
road inventory and condition survey 
compulsory input for ARMP and DTMP and a 
requirement for receiving funding from 
conditional grants. 

FY 2012-13 DOLIDAR 
RBN 

Local road user committees are being 
hijacked by political leaders and 
contractors, and hire contractors using 
equipment.  

Enforce existing regulations regarding the 
hiring of contractors or the use of equipment 
by user committees, repeating these in the 
agreements with the committees and 
ensuring proper monitoring by DDCs with 
support from DOLIDAR. Develop payment 
rates for the use of equipment in line with 
existing DOR norms. 

FY 2012-13 DDC 
DOLIDAR 

The preparation of the DTMP and ARMP 
is a requirement for only a small portion 
of the LRN budget, and as a result these 
documents are often not prepared of 
adhered to. 

Make the preparation of road (condition) 
inventories, DTMPs and ARMPs a 
requirement for a wider range of funding to 
stimulate their use, simplifying their nature to 
allow for greater involvement and ownership 
of the DDC and APM. 

FY 2013-14 MLD  
DOLIDAR 
RBN 
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Problem Action Timeframe Responsible 

The strategic targets for the rural road 
development are no longer appropriate. 
Targets set for investment prioritisation 
for maintenance are not being met. 

Update the Rural Infrastructure Development 
SAP, discouraging further new construction 
and promoting maintenance. Reflect targets 
for maintenance funding in the DTMP and 
ARMP guidelines, and approval of these 
documents should assess target compliance. 
Allocation of funds in practice should be 
monitored. Promote upgrading and 
rehabilitation of existing roads over new 
construction. 

FY 2012-13 
 

DOLIDAR 

DOLIDAR is unable to carry out its 
monitoring and information management 
role due to a lack of capacity and the fact 
that it is no longer included in a number of 
information flows, with MLD and RBN 
creating direct relationships with the 
DDCs.  

Strengthen the monitoring capacity of 
DOLIDAR, merging the planning and 
monitoring units and reallocating certain 
monitoring roles to DOLIDAR.  

FY 2013-14 DOLIDAR 
MLD 
RBN 

The position of the DTO within the DDC 
and with respect to the LDO is unclear. 
DTO is responsible for carrying out works 
but does not manage its own budget. This 
leads to friction and confusion. 

Clarify the status of the DTO with respect to 
the DDC and LDO. Make DTO responsible 
for management of the budget approved by 
the DDC in the annual work plan, with the 
DDC monitoring compliance with the plan. 

FY 2012-13 MLD 
DOLIDAR 
DDCs 

Road ownership is not properly defined 
and the classification of rural roads is 
ambiguous, with road agencies interfering 
in each other’s roads. The classification 
of village roads is not clear. Road 
standards include non-road transport 
infrastructure. 

Amend the Public Roads Act (1974)
9
 to 

clearly define ownership and responsibility on 
the basis of a single classification system for 
all roads. Other rural transport infrastructure 
should not be included in the road standards. 

FY 2013-14 DOLIDAR 
DOR 

A District Council consisting of elected 
representatives is not in place, and 
instead decisions are made by a joint 
committee of political leaders who have 
no accountability to the government, 
resulting in proper procedures being 
flaunted. 

Ensure monitoring of proper implementation 
procedures by DOLIDAR. Where 
irregularities are identified, this should lead to 
repercussions. Organize local elections as 
soon as possible. 

FY 2013-14 DOLIDAR  
DDCs 
MLD 

 
 
 

                                                
9
 If the amendment to the Public Roads Act (1974) takes too long, an amendment of the Nepal Road Standards (1970) 

could be contemplated as a temporary alternative. It is recommended to include the classification of the whole road 
network in one document, however, making amendment of the Nepal Rural Road Standards (2010) a less suitable 

alternative. 
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APPENDIX - PROPOSED ROAD INVENTORY AND CONDITION SUMMARY FORM 

Road 
code 

Length 
(km) 

Traffic 
volume 
(ADT) 

Surface type (length in km) Condition (length in km) Serviceability (km) Remarks 

Earthen Gravel Stone/ 
Brick 

Bituminous Concrete Good Fair Poor Impassable All- 
weather 

Fair-
weather 

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

               

Note: 1. Traffic volume - where exact estimates or measurements are not available, indicate Low for < 30 ADT, Medium for < 200 ADT or High for > 200 ADT 

2. Surface type - Gravel includes water-bound macadam, bituminous includes Otta seal 
3. Condition – based on field measurements of vehicle types using the road, maintenance required and average journey speeds by motorbike 
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ANNEX 1B  - CLASSIFICATION AND INVENTORY (SRN) 

1. The existing road classes are considered appropriate, although several parallel definitions 
exist, a number of additional (sub)classes are in use, and a proper legal basis is lacking. The class 
definitions are not always properly applied, and reclassifications are not formalized. Road 
inventories exist but need to be updated as they do not provide certain types of data, while other 
data is lacking for some roads. Existing institutions are not working effectively due to overlapping 
and fragmented responsibilities and a lack of coordination. Existing procedures for the prioritization 
of investments are not being respected, resulting in the sprinkling of funding over a wide range of 
roads based on political interests instead of focusing on priority roads. 

ROAD CLASSIFICATION 

2. The only legal instrument regarding road classification is the Public Roads Act (PRA - 1974). 
This document only mentions 4 road classes of highways, feeder roads, district roads and urban 
roads, without providing any definition or determining ownership and responsibility. According to 
the PRA, the class of a specific road should be published in the Nepal Gazette. This was first done 
in 1977, identifying 11 highways, 26 feeder roads, 23 district roads, while the latest update is from 
1994. Since then the reclassification of SRN roads has not been formalized, with an additional 6 
highways and 145 feeder roads currently included in the SRN informally. However, the process for 
the formalization of these roads through the Nepal Gazette has been initiated. 

3. The Nepal Road Standards that were first prepared by DOR in 1970 and were last updated in 
1988, use the same 4 road classes as the PRA, while providing definitions for each of these 
classes. National highways (NH) are defined as main roads connecting east to west and north to 
south, as well as roads connecting such highways to regional headquarters. These are the long 
distance arterial routes running the length and breadth of the country. Feeder roads (FR) are 
important roads of a more localized nature, connecting district headquarters or zone headquarters 
to national highways. Urban roads (UR) are all roads within municipal boundaries that are not NH 
or FR, while district roads10 (DR) are defined as all roads not defined as NH, FR or UR. Ownership 
and responsibility for these roads are not mentioned, however, and the legal status of this 
document is unclear, as it is produced and updated by DOR. In 1999, complementary Nepal Rural 
Road Standards were prepared by DOLIDAR for the rural road network, while the NRS remains 
valid for the NH, FR and UR. 

4. In 1994 the concept of Strategic Road Network (SRN) was introduced, referring to the most 
important NH and FR. At that time 15 highways and 51 feeder roads were identified to comprise 
the SRN. The National Transport Policy (2001) later defined a Central Road System (CRS) 
consisting of NH, FR and roads with a specific objective; a Local Road System including district, 
village, and agricultural roads as well as main and village trails; and an Urban Road System 
including all urban roads. It furthermore widens the definition of FR to also include roads 
connecting more than one district. The term CRS has lost ground, however, and instead the term 
SRN is used to describe all roads managed by central government, rather than only the most 
important ones, while for the roads under the responsibility of local bodies (urban and rural roads), 
the term Local Road Network (LRN) is used. The Roads Board Regulations (2004), for instance, 
refer to the SRN as comprising all NH and FR, defining DOR as the responsible road agency11. 
DOR also provides statistics for the SRN, defining those NH and FR not included in the 1994 
definition of the SRN as “proposed SRN” roads. This means that these roads are formally not SRN, 
but are already treated as SRN, effectively doubling the SRN length.  

5. The 2001 DOR study on Road Classification and Road Responsibilities introduces a sub 
classification of major and minor FR, respectively coded as FRN and FRO, and provides new 
definitions for the FR. The FRN includes links with more than 100 AADT between different 
highways, links between a NH or FR and a district or zone headquarters, and links between a NH 

                                                
10

 These are classed together with Panchayat roads in the NRS. 
11

 The Roads Board Regulations further identify the municipalities as being the road agency for the urban roads and 
DDCs as being the responsible road agency for district and agricultural roads. 
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and an important place (industry, tourism, public utilities or power generation). The FRO is defined 
as a link between a FR or UR and such an important place. These subclasses are still in use 
today, although they are not defined in either the PRA or NRS. Additional sub-sub classifications 
are also mentioned in the document, but these have not been encountered in practice.  

6. In the Statistics of the Strategic Road Network (SSRN) for 2010, two other road classes are 
used, namely the postal roads (PR) and the mid-hill roads (MH). These classes refer to the location 
of the road, however, and not its function. The same classes are found in the Road Register, which 
furthermore includes a strategic urban road class (SUR). None of these classes are mentioned in 
the Public Roads Act (1974) or the Nepal Road Standards (1970)12, and the use of these classes is 
therefore not correct, and should be replaced by either NH or FR13. The Road Register also 
includes a number of roads with a road class that does not belong to the SRN (UR or DR). These 
roads should be reclassified as NH or FR before being included in the SRN. For many roads in the 
Road Register the class is not indicated, and classification is required. The roads included in the 
SSRN (which include all existing SRN roads as well as SRN roads under construction and 
planned) all have their class indicated, and this information should therefore be verified and 
transferred to the Road Register. 

Table 1B.1:  SRN length by road class (km) 

 NH FRN FRO MH PR Total 

Existing 3,392 5,538 578 734 592 10,835 

Under construction 33 315 18 326 76 769 

Planned 344 1,956 132 0 77 2,509 
Total 3,769 7,809 728 1,060 745 14,113 

Source: SSRN 2010 
 

7. The road classification is also reflected in the road code. This code includes one letter 
depicting the class (H or F for the SRN), two digits identifying the road14, a second pair of digits 
identifying each link15 of that road and a final letter U (urban) in case the link is inside a municipal 
boundary. The link number is used mainly for management purposes (road inventory, maintenance 
sections, traffic counts, accident recording, etc.). This road code is unable to distinguish between 
FRO and FRN, however, and does not allow for the use of MH, PR or SUR classes. An analysis of 
the Road Register for 2010 found that the system of road coding is not being applied properly. 
Road codes were not provided for all roads, and many codes did not correspond to the defined 
class or included additional letters at the end (A, B, C…) to distinguish separate sections on the 
basis of surface type. Some feeder roads used 5 digits, while others used 4. There is a need to 
update the Road Register using the road codes as applied in the 2010 SSRN. According to the 
SSRN, including those roads identified as under construction and planned, the SRN comprises 21 
highways consisting of 360 links totaling 5,575 km and 196 feeder roads consisting of 632 links 
totaling 8,538 km.  

8. The existing classification of the SRN into highways and feeder roads, as well as the 
definitions of these classes is found to be suitable. The coding system is also found acceptable16, 
allowing the identification of the road, its class and the specific link, and even whether it falls within 
municipal boundaries. The need for a distinction between FRN and FRO is unclear, as this is not 
being applied systematically (many feeder roads are simply identified as FR) and also has no 
influence on prioritization criteria. Further sub classification seems completely unnecessary.  

9. The main problem, however, is with the application of this formal classification. This is not 
being carried out correctly in the case of the roads belonging to the SRN. Additional classes are 
being included based on geographic location (MH, PR, SUR), which have no legal basis. Urban 
and district roads are also being included in the SRN, without changing their class. To correct this 
problem, a major reclassification of the roads is required. It is recommended to apply only the 

                                                
12

 PR is mentioned, but refers to Panchayat roads. 
13

 In the SSRN 2010 the road code actually indicates the class of PR and MH roads as being national highways, 
respectively H17 and H18. 
14

 This was increased to three digits for the feeder roads to accommodate the large number of these roads. 
15

 Links are generally 10-40 km in length, starting and ending at municipal, district or national boundaries, major 
junctions, river crossings, etc.  
16

 With the increase in digits for the road number from 2 to 3 to allow for more than 100 FR. 
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classes NH and FR, using the definitions as provided in existing documents. For this purpose, it is 
further recommended to provide a proper legal status for the classification by providing the 
definition of each class in an amendment of the Public Roads Act (1975), at the same time properly 
defining ownership and responsibility. If required, an additional letter can be added to the road 
code to depict if it is a mid-hill or postal road, or a major or minor feeder road (as is already 
possible for urban roads). After the reclassification, the formal definition of the SRN should be 
updated through a notification in the Nepal Gazette to ensure a legal basis for the reclassified 
roads. Although DOR is currently in the process of doing this, this is nearly 20 years after the last 
reclassification, and it is recommended that roads be formally reclassified before being taken over 
by DOR. 

10. A specific issue is the reclassification of LRN roads as SRN roads. Here it is not clear if the 
definition of NH and FR is being properly applied to determine whether or not a road should be 
included in the SRN. For instance, the large number of urban roads encountered in the Road 
Register suggests a problem in this respect. Roads within a municipality should only be classified 
as SRN where they are NHs or FRs passing through a municipality, or where they are important 
roads linking NHs or FRs on different sides of the municipality (e.g. the ring road in Kathmandu). 
Anecdotal evidence suggests that a large number of district roads have also been added to the 
SRN, without proper assessment of whether they comply with the definitions of NH or FR. It is also 
found that a number of roads have been identified as being eligible for transfer to the SRN, but are 
left as LRN roads for the time being, apparently until funding for the management of that road can 
be ensured. This seems a very arbitrary application of the road classification system. The class of 
a specific road should be clear from the definition of the different classes, making it either a SRN 
road or not. If there is a desire to include or exclude additional roads beyond the scope of these 
definitions, the definitions of the relevant classes should be adjusted accordingly. 

INSTITUTIONAL ARRANGEMENTS 

11. The Work Division Regulations (2007) makes MPPW responsible for developing policies, 
monitoring and for coordination with other government bodies, whereas DOR is responsible for 
development, implementation and management of the SRN. 

12. DOR has four branches at central level, each with several units: the Planning and Design 
Branch coordinates, monitors and prepares long-term, mid-term and annual planning of all DOR 
activities, and includes the HMIS Unit responsible for collecting inventory and condition data; the 
Foreign Cooperation Branch coordinates, monitors and oversees the projects financed by 
multilateral and bi-lateral donor agencies; the Maintenance Branch manages the maintenance of 
the entire SRN; and the Mechanical Branch looks after all vehicles and equipment management in 
DOR. For the implementation of various programs and projects at the field level, DOR is supported 
by 5 Regional Directorates, 25 Road Division Offices, 6 Heavy Equipment Divisions and several 
project offices.  

13. In addition to these four branches, four projects have been established directly under the DG 
of DOR. These are the ADB Project Directorate, the Bridge Project, the Terai Roads Project and 
the Assets, Contract and Quality Management Project. This has caused some duplication and 
created coordination problems between these projects and the relevant units under the branches 
(e.g. ADB Project Directorate and Foreign Cooperation Branch, Bridge Project and Bridge Unit).  

14. The structure of DOR has changed little since the late nineties, although the volume of works 
has increased significantly. There is a need to restructure DOR, ensuring a greater level of 
outsourcing to cope with the higher work volume. In 2006, the Institutional Strengthening & 
Organisational Reform Action Plan (ISORAP) made several recommendations with regard to the 
management of the road sector in Nepal, including the transformation of DOR into a National 
Roads Authority (NRA) to be wholly funded from RBN and to operate in an autonomous, 
commercial and transparent manner. This study is still very relevant and needs to be reviewed. 

15. Although DOR is formally only responsible for NHs and FRs, it is found to intervene in a 
number of urban and rural roads. To a certain extent these roads are included in the SRN, but 
many roads are not, nor is it planned to include them in the near future. DOR should only intervene 



NEPAL ROAD SECTOR ASSESSMENT STUDY 

19 

in roads that have been included in the SRN (strictly speaking only after their classification as NH 
or FR in the Nepal Gazette), and roads should only be included in the SRN if they comply with the 
definition of NH or FR. This does not always appear to be the case, and anecdotal evidence 
suggests that a number of roads (either included in the SRN or not) are managed by DOR as a 
result of political pressure. This is resulting in the use of limited funds for these roads at the 
expense of more important priority roads.  

16. The same is the case for bridges in the LRN. DOR is often involved in the construction of 
these bridges at the request of local bodies, due to the expertise it has in bridge construction. 
However, the costs of bridge construction in the LRN should not be borne by DOR, and the 
management of these bridges should be transferred to the local bodies immediately after 
construction. Otherwise limited resources for the maintenance of bridges are likely to be spent on 
LRN bridges at the expense of more important SRN bridges. 

17. Another inconsistency observed is that MPPW is involved in the implementation of some road 
projects, either directly or through other agencies, without the involvement of DOR. Examples are 
the Kathmandu-Terai fast track being implemented by MPPW with an initial road being opened by 
the Nepal Army, and the proposed outer ring road being managed by the Department of Urban 
Development and Building Construction. 

18. Although the SRN is the responsibility of MPPW and DOR, other transport related issues such 
as safety and transport management are currently the responsibility of the Ministry of Labour and 
Transport Management. Lack of coordination has hampered effective improvements to safety and 
transport management, and it is therefore recommended to place all transport related departments 
under one single ministry. 

19. Another important actor in the SRN management is Roads Board Nepal (RBN). The Roads 
Board Act (2002) creates RBN with the function of making funding available to road agencies for 
repairing and maintaining roads. Funding is obtained from the fuel levy, vehicle registration fee, 
road tolls, and GON or donor funds (such additional funding has yet to be received, however). Of 
the total RBN funding for road maintenance, an average of 70% goes to the SRN for funding of 
emergency, routine, recurrent, specific and periodic maintenance (in order of priority). RBN is able 
to fully fund routine and recurrent maintenance needs as defined in the ARMP, but is only able to 
partially fund specific and periodic maintenance (an estimated 30% of the required specific and 
periodic maintenance needs as included in the 2011-12 ARMP).  

20. Although envisaged as a single window for maintenance funding, RBN has not lived up to this 
expectation and additional SRN maintenance funding is also provided by DOR from its 
development fund allocated by the Ministry of Finance. This additional maintenance funding allows 
full coverage of specific maintenance needs, but only partial coverage of periodic maintenance 
needs. It must be noted, however, that the ARMP maintenance needs assessment only covers 
60% of the SRN, mainly the paved network. As such, total maintenance needs are likely to be even 
more significant, and RBN funding will likely need to be tripled to ensure full coverage. Current 
funding flowing through DOR is included in this assessment, although it is recommended that this 
be channeled through RBN to ensure one single system of funding, reporting and monitoring. 

21. A limited number of donors is also active in the SRN. These are mainly active in road 
development, although some minor investments are also made in periodic maintenance and 
piloting performance-based maintenance contracts. An overview of the active projects is given 
below, together with the planned budgets for the 2011-12 financial year, which come to NPR 
12,500 million in total (roughly a third of the total 2010-11 allocation to SRN development and 
maintenance). Apart from these projects, a new ADB project related to the north-south fast track is 
under preparation. 
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Table 1B.2:  2011-12 contributions of major donors for civil works in the SRN (NPR million)
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Donor Project Grant Loan 

World Bank Road sector development project 694 2,552 
ADB Road connectivity project 598 40 
ADB Subregional transport enhancement project 628 549 
JICA Banepa-Sindhuli-Bardibas 1,100  
Japan Central level projects 500  
China Syaprubesi-Rasuwagadhi 240  
India Road upgrade project  1,580 
India Hulaki highway 4,000  
Total  7,760 4,721 

  12,481 

Source: Red Book 2011-12 

ROAD INVENTORY AND CONDITION SURVEYS 

22. The road inventory of the SRN is currently reflected in the Road Register that is updated by 
the Maintenance Branch of DOR. In parallel, a road condition survey is carried out every two years 
by the HMIS unit under the Planning and Design Branch of DOR (through outsourcing to 
consultants). These two inventories are not always properly synchronized, and an international 
consultant is currently contracted to consolidate the two into a single road and condition inventory. 

23. The Road Register forms the basis for maintenance planning in the ARMP and includes 
information on the road class, road code, length, pavement width, surface type, year of last 
surfacing, terrain, traffic volume (AADT), IRI, SDI, and condition category. As mentioned earlier, 
the road class and code information is not applied correctly and is incomplete, and requires 
updating using the data provided in the SSRN 2010.  

24. Data on road dimensions is provided by the DROs. One important data that is missing from 
the Road Register is the right-of-way, which should be indicated for all roads for planning 
purposes. The Road Register for 2010 identifies 9,300 km of SRN roads. This seems to be out-of-
date, however, as the SSRN mentions 10,835 km of NH and FR. The Road Register needs to be 
updated with this information to allow for proper planning. The SRN length according to the SSRN 
forms a doubling in length compared to 2004. As mentioned earlier, however, half these roads 
have yet to be formally included in the SRN through a notification in the Nepal Gazette, although 
they are already treated as SRN roads. In addition, 769 km of SRN roads are under construction 
and 2,509 km are in the planning phase, bringing the foreseen total SRN length to over 14,000 km.  

Table 1B.3: SRN length by surface type (km) 

Year Blacktop Gravel Earthen Total 

2004 3,495 884 614 4,993 
2010 (Road Register) 4,919 1,927 2,440 9,286 

2010 (SSRN) 4,952 2,065 3,818 10,835 

Source: DOR 
 

25. Data on surface type is also provided by the DROs. The surface type data only distinguishes 
blacktop, gravel and earthen, whereby it is not possible to define the length of each type in the 
Road Register. As a result, road links are generally subdivided into sections by adding a letter to 
the end of the road code (A, B, C…), identifying the surface type of each section separately. The 
Road Register does not provide detailed information on the road surface, and is not able to 
distinguish between DBST (the most common paving surface), Otta seals (recently introduced) and 
asphalt concrete mixes, for instance. In determining the date of last surfacing, it also does not 
distinguish between different types of surfacing (sealing, overlay or new pavement), which have a 
different impact on pavement strength and future maintenance needs. More detailed information on 
the road surface is required for proper monitoring and analysis of performance, as well as for 
maintenance planning. 

26. Traffic data is collected by the HMIS unit through manual traffic counts at specified stations. 
Only 25% of the road length in the 2010 Road Register was found to have detailed traffic data, 
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 The amounts shown are fully dedicated to civil construction works, except for the grant amounts of the first three 
projects where the amounts allocated to civil construction works are respectively, NPR 254 million, NPR 515 million and 
NPR 549 million. 
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ranging from 50 VPD to over 30,000 VPD. For the majority of roads the traffic volume category is 
estimated by the DROs as being high (>1,500 VPD), medium (250-1,500 VPD), or low (VPD<250). 
Although such data is sufficient for the current maintenance prioritization criteria, for a more 
detailed system such as HDM-4, more detailed traffic data is required. 

27. The road surface condition is surveyed every two years by HMIS. This survey uses a 
subjective visual survey of a 100 m section every 500 m to determine SDI, together with a 
measurement of the IRI in selected sections considered to be representative of the entire SRN. 
The road condition is primarily determined by the SDI value, with conditions defined as good 
(SDI<1.7), fair (SDI of 1.7-3.0) or poor (SDI>3.0). Applying this definition to the 2010 road condition 
data gives us 11% of the SRN in good condition, 67% in fair condition and 22% in poor condition. It 
must be noted, however, that this condition survey only included 4,230 km of NH and FR, 40% of 
the full SRN. It was also largely limited to the paved roads, which are generally in better condition. 

28. However, the IRI data gives a very different picture. The condition categories according to the 
IRI are defined as good (IRI<4), fair (IRI of 4-6), poor (IRI of 6-8) and bad (IRI>8). Applying these 
condition categories, 96% of the SRN may be classified as bad (requiring rehabilitation), and only 
minimal percentages as good or fair. This is mainly the result of the periodic maintenance practice 
of resealing, which significantly improves SDI, but does little to improve roughness and strength of 
the pavement. The 2007 PIP recommends that overlays be applied in more cases (for lower traffic 
volumes) to decrease roughness and improve pavement strength, demonstrating that this would 
marginally increase costs while significantly improving conditions. 

29. It is clear that the condition categories based solely on SDI are misleading, and it is 
recommended to also take the IRI into account in defining the road condition category and in 
determining the proper intervention. This will ensure that maintenance practices also follow suit, 
and that overlays are applied in situations where roughness justifies them. For the majority of the 
SRN roads where SDI and IRI values were not determined, it is not clear how the condition 
categories are being determined. In many roads, the condition is not determined at all. Given that 
the condition is an important factor in the ranking of roads for periodic maintenance, and in 
determining the required type of intervention, it is recommended to extend the condition survey to 
the whole network, either as part of the HMIS survey, or providing the DROs with detailed 
guidelines for assessing the road condition category. 

30. Detailed information on the drainage system and road structures and their condition is 
currently lacking. Similarly, a detailed bridge condition survey also does not exist. The SSRN 2010 
provides a list of bridges including 1,035 bridges and an additional 29 cross drainage structures. 
This inventory provides information on location, length, width, type and loading capacity, but does 
not provide any information on condition. It also does not appear that this information is provided to 
the DROs for planning purposes together with the Road Register. 

31. In conclusion, there is an inventory in place for the SRN, but it requires updating, bringing it in 
line with the information contained in the 2010 SSRN. Certain information in the inventory is not 
detailed enough or is only available for a limited number of roads, and does not allow for proper 
planning and prioritization. Especially in the case of the surface condition data, there is a need to 
use both SDI and IRI data, both for monitoring and for determining the most appropriate 
intervention. Other required data is missing altogether or is not provided for the maintenance 
planning process, especially regarding the structures and bridges. The expansion and updating of 
the Road Register is therefore required, linking it with the bridge inventory. The use of Excel sheets 
that are updated by DOR and sent out to the DROs each year, appears to be a suitable system 
that allows easy access and use by the DROs. At a later stage 18  other software may be 
considered, but for now it appears to fulfil the requirements. It is important, however, to ensure that 
the data is regularly updated in all sheets and it is recommended to make the information available 
online to ensure the latest version is being used. 
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ROAD PRIORITISATION 

32. The 2001 National Transport Policy (2001) introduces the national target of providing all-
weather access within 2 hours walking distance in the Terai and 4 hours in the Hills. The 
subsequent DOR 20 Year Plan (2005) focuses on the development of connections to all district 
headquarters, north-south links, the mid-hills east-west highway, the postal road running along the 
border with India, roads connecting potential areas of hydropower, mines or tourism, and heavily 
congested roads. The DOR 20 Year Plan (2005) identifies just over 4,000 km of roads to be 
constructed by 2021, bringing the total SRN length to approximately 9,000 km by that date.  

33. The 2007 Priority Investment Plan (PIP-II) identifies an existing network of 5,000 km of SRN 
roads and 2,300 km of non-SRN roads being maintained by DOR. This plan analyses the existing 
access situation through GIS modelling. It takes a different approach from the first PIP (1997) in 
that it no longer has such a focus on new construction, but focuses rather on consolidation of the 
existing network. It also introduces economic indicators for investment prioritization through HDM-4 
modelling, and the road ranking for new construction and upgrading to sealed standard is on the 
basis of the NPV and EIRR. The result is a plan for prioritized investments in the period 2007-2017 
consisting of conversion of existing district roads to NH or FR, upgrading of earthen and gravel 
roads to paved standard, the consideration of major new access routes to Kathmandu and linking 
with the Terai, and the improvement of heavily trafficked routes in the Kathmandu Valley. The plan 
foresees the SRN increasing in size to nearly 10,000 km by 2016. 

34. It is clear from the 2010 statistics, however, that in terms of SRN length, both the targets of the 
20-year plan and the PIP have already been surpassed, despite only half the planning period 
having elapsed. Including the roads currently under construction and in the planning phase, the 
foreseen SRN would be 40% over the length proposed by the PIP. Allocation to the development 
and maintenance of the SRN in the current fiscal year amounts to NPR 30 billion, 3.5 times the 
annual requirement of NPR 8 billion estimated in the PIP. Despite this enormous allocation and the 
road length exceeding the target, many of the roads prioritized in the PIP have yet to be 
constructed or converted to the SRN 19 , while other lower priority roads have already been 
completed. This indicates a discrepancy in the prioritization of road development investments that 
has taken place without proper justification or revisiting the PIP approved by the government. Many 
roads are being included in the annual programs as a result of political pressure, often without 
proper feasibility studies taking place, or basing the prioritization on economic or social principles. 

35. In the case of SRN maintenance, prioritization is in the order emergency, routine, recurrent, 
specific and periodic maintenance. Roads requiring routine and recurrent maintenance are not 
ranked, and the entire needs assessment included in the ARMP is funded by RBN. In the case of 
specific maintenance, the funding of the needs included in the ARMP is shared by RBN and DOR, 
and ranking is also not required. It must be noted, however, that the needs included in the ARMP 
only cover some 60% of the SRN, mainly the paved roads, and therefore do not reflect the full 
maintenance needs. It is not clear how this road selection for inclusion in the ARMP is made, and it 
is recommended to develop specific criteria for the selection or prioritization of the road network to 
be included. It is estimated that 10% of the SRN roads carry as much as 90% of SRN traffic, and it 
is therefore recommended to identify this core network and prioritize maintenance funding for these 
roads. 

36. Available funding for periodic maintenance is insufficient and a combination of screening and 
ranking is carried out to determine the priority roads that will receive funding from RBN and DOR. 
All gravel and earthen roads are excluded as part of the screening process, together with those 
roads considered to be in non-maintainable condition or already included in a project. A second 
screening takes place with the remaining paved roads, which are considered eligible for periodic 
maintenance if the time since the previous resealing is found to exceed the recommended cycle 
according to DOR norms20. As such, the screening depends more on the recommended cycle than 
on the actual road surface condition, which does not seem appropriate. The resulting roads that 
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 For instance, the roads connecting the remaining 4 district headquarters, parts of the mid-hill East-West highway, and 
the Kathmandu-Terai fast track have yet to be constructed. 
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 See the study on SRN maintenance for more details. 
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are found to be eligible for periodic maintenance are subsequently ranked on the basis of indices 
that depend on traffic volume, surface condition and strategic importance of each road.  

37. The prioritization process for maintenance thus includes a number of hidden selection and 
prioritization criteria that need to be made explicit, and their suitability assessed. For instance, the 
focus on paved roads can be considered correct given the higher investments made in those roads 
in the past, but these are not necessarily the most important roads or the roads with the highest 
traffic volumes. The exclusion of unpaved roads therefore seems a simple way of ensuring that the 
maintenance needs are more in line with the available budget. However, if this is the objective, it is 
better to apply transparent selection criteria that are based on importance and economic benefits, 
rather than surface type. 

38. It is clear that the investment prioritization currently being practiced is not appropriate. The 
priority investment plans are not being followed, with other less important roads being prioritized on 
an ad-hoc basis, often without proper justification. At the same time, investments in maintenance 
are insufficient and approaches used are inappropriate, leading to the accelerated deterioration of 
the priority SRN roads as can be seen from the IRI data. There is a need to consolidate the 
existing SRN network before expanding it further. This requires firstly the prioritization of road 
maintenance to ensure an improvement in road conditions of the main network, transferring part of 
the road sector development funding to RBN. Remaining funding should be used for the upgrading 
of existing road surfaces to all-weather standard, as well as for the priority new construction 
identified in the PIP. The priority investments from the PIP should be reviewed and updated, 
ensuring future compliance with the PIP, with any deviation requiring proper justification. 

ACTION PLAN 

Problem Action Timeframe Responsible 

The existing Road Register is not up-to-date 

and contains a number of errors. Certain data 
does not provide sufficiently detailed 
information for proper planning, while other 
data is missing altogether.  

Expand and update the Road Register . 
Include bridge inventory data in the Road 
Register. Make the updated Road 
Register available online. 

FY 2012-13 DOR 
RBN 

The existing classification of the SRN 
consisting of NH and FR is appropriate, but 
has no proper legal basis. Other classes are 
being introduced that depend on the location, 
which is considered inappropriate. Changes 
in class are not carried out correctly and the 
road code is not being applied accurately. 

Limit SRN classification to NH and FR, 
and properly define road classes in the 
Public Roads Act (1974), including a 
definition of ownership and responsibility. 
Carry out a reclassification of the SRN 
roads using these definitions. Legalize 
road classes of SRN roads through the 
Nepal Gazette.  

FY 2013-14 DOR 
Cabinet 
Parliament 

Existing institutions responsible for the 
management of the SRN are not functioning 
effectively due to a lack of coordination and 
fragmented responsibility. DOR is not limiting 
its interventions to the SRN, while at the 
same time other institutions are intervening in 
the SRN. 

Bring all functions related to SRN 
transport under one ministry. Amend the 
DOR structure to avoid duplication and 
promote coordination. Ensure all 
interventions in the SRN go through DOR. 
Limit DOR activities to the SRN. Increase 
maintenance funding and channel all 
maintenance funding through RBN. 

FY 2013-14 DOR 
MPPW 
MLTM 
RBN 

Existing procedures for investment 
prioritization are not appropriate as plans are 
sidestepped to include lower priority roads in 
annual programs.  Despite higher than 
expected investments in the SRN, priority 
roads have yet to be completed and 
maintenance remains underfunded, leading 
to congestion and poor road conditions. 
Improper maintenance approaches are 
furthermore resulting in high IRI values. 

Review and update the PIP, identifying a 
core SRN network to be prioritized in 
maintenance funding allocations. 
Discourage further expansion of the SRN 
beyond the main priorities of the 2007 PIP 
and require proper justification for any 
deviation from the PIP. Increase funding 
for maintenance to achieve better road 
conditions. 

FY 2012-13 DOR 
MPPW 
MOF 
RBN 
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ANNEX 2A  - FINANCING AND PLANNING (LRN) 

1. Funding levels for the rural road sector are increasing steadily, almost tripling in the last 5 
years. The major part of this funding comes from central level (80% - mainly rural road projects and 
unconditional grants), with the remainder coming from local level (20% - mainly internal revenue 
and community contributions). Efficiency in the rural road sector is low, with only 70-80% of 
financing being used, which is spent on a large number of small road sections, reducing impact 
and sustainability, and increasing the management burden for DDCs. This is mainly due to a lack 
of proper planning and adherence to plans, with politically motivated ad hoc allocation of funds 
prevailing. The proliferation of non-engineered roads constructed by user committees is 
furthermore reducing the sustainability of the investments made in the LRN, as many quickly 
become inoperable. Existing auditing requirements at local level are not being properly 
implemented, resulting in a lack of transparency regarding the use of DDC/VDC grants and the 
implementation of projects through user committees, and leading to an increase in identified 
financial irregularities. The skill levels of financial units and internal auditors are very low, resulting 
in data inconsistencies and discrepancies and a lack of transparency. The existing system of 
minimum conditions and performance measures used in determining grant allocations to DDCs 
and VDCs is perhaps the most promising initiative, but should be linked to transparency and 
accountability at district level. 

RURAL ROAD FINANCING 

2. Funding for rural roads comes from a wide variety of sources. Based on an analysis of DTMPs 
from 8 districts21 and ARMPs from 10 districts22 (all prepared in 2010), the following overview of the 
main funding sources and amounts was prepared. It is important to note that these are planned 
allocations, as a lack of consolidated financial reporting regarding district level road investments 
does not allow the presentation of actual expenditure data. 

Table 2A.1: Average funding allocations according to DTMP and ARMP 

Funding source 

DTMP 
 

ARMP 

NPR % 
 

NPR % 

Road projects 110,061,100 48% 
 

4,288,363 35% 

RTI-SWAp 6,072,938 3% 
 

2,681,718 22% 

DDC grants  39,913,189 17% 
 

2,567,473 21% 

VDC grants 21,048,750 9% 
 

144,303 1% 

DDC internal revenue 17,931,584 8% 
 

1,000,007 8% 

People's contribution 26,261,625 11% 
 

242,773 2% 

RBN 1,187,500 1% 
 

1,244,727 10% 

Other sources 6,168,188 3% 
 

69,812 1% 

Total 228,644,873 100% 
 

12,239,175 100% 
Source: DTMP and ARMP reports 
 

3. Rural road projects form the main source of funding, generally taking the form of conditional 
grants to the districts. These include RRRSDP, RAP, DRSP, RAIDP, DRILP, RCIW and the 
Agriculture and Local Level Road Project. Together these rural road projects cover all 75 districts 
and provide approximately half the rural road sector funding at district level (varying from 20%-
80%). Funding allocations from rural road projects in Nepal came to NPR 11,630 million in 
2011/12, an average of NPR 155 million per district. Most of this funding is in the form of donor 
grants (54%), and loans (20%), with the main donors in the rural road sector being ADB, World 
Bank, SDC, DFID, the OPEC fund and JICA (bridges). For maintenance, the rural road projects 
also form the most significant funding source, providing a third of all maintenance funding. In a 
number of the districts analysed, a sector-wide approach (RTI-SWAp) to maintenance is being 
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 Jhapa, Morang, Dailekh, Dadeldhura, Sindhupalchowk, Parbat, Sankhuwasabha and Khotang. The first 7 are the initial 
SWAp pilot districts. 
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 Jhapa, Morang, Dailekh, Dadeldhura, Parbat, Sankhuwasabha, Khotang, Ramechhap, Sindhuli, Okhaldunga. The first 
6 are initial SWAp pilot districts. 
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piloted, together with a conditional grant that is provided to the pilot districts. In these pilot districts 
the SWAp funding for maintenance is significant, averaging a third of maintenance funding (as 
much as 60% in some districts). In non-SWAp districts the rural road project funding tends to be 
even more important, forming approximately half of all maintenance funding. 

4. Unconditional grants provided to the DDCs and VDCs by MLD as well as additional LGCDP 
top-up grants, form the second most important source of funding. On average, DDC grants came 
to NPR 48 million per district in FY 2011-12, while VDC grants averaged NPR 123 million per 
district in this same period (over NPR 2 million per VDC) and LGCDP top-up grants averaged 
another NPR 40 million per district. While the DDC grants are government funded, the VDC grants 
are partly funded from donor grants and the LGCDP top-up grants are wholly funded from donor 
grants. Roughly one third of the total unconditional grants is funded from donor grants. The 
recently completed Public Expenditure Review for the road sector (PER - 2011) estimates that 
approximately 70% of the unconditional grants is spent on infrastructure, of which 80% is spent on 
roads, implying that approximately half the received grants is spent on the LRN. For all 75 districts 
this would mean a total investment in rural roads of nearly NPR 8 billion in 2011-12. DDC and VDC 
grant allocations to the LRN together form approximately a quarter of all rural road sector funding, 
while for maintenance these sources are similarly important. 

5. Internal revenue of the DDCs allocated to roads can also be considerable, providing an 
average of 8% of rural road sector funding (ranging from 0%-28%). The PER found that an 
average of 20-30% of DDC internal revenue is allocated to the LRN, although the amounts 
indicated in the analysed DTMPs suggest higher percentages of 60-70%. The importance of this 
funding source tends to be higher in the Terai as a result of higher revenue collection there. 
According to the OAG Annual Audit Report, total DDC internal revenue amounted to nearly NPR 2 
billion in 2009-10. Allocations from VDC internal revenue are generally negligible due to the low 
levels of revenue collected by VDCs.  

6. Community contributions are very high in the rural road sector. In part this is due to the high 
importance given to rural roads by local communities, but it is also the result of government 
policies that require 20% of the budget to be provided by contributions from local communities in 
case of funding from central level23. The PER estimates community contributions to average 15% 
of rural road sector funding, but mention excesses of as high as 60%. The value of these 
contributions is especially hard to monitor, due to a lack of systematic record keeping. Anecdotal 
evidence suggests that budgets are sometimes inflated in order that community contributions can 
be covered from the excess budget, thus effectively nullifying the voluntary contributions. These 
contributions are especially important for new construction, upgrading and rehabilitation, but have 
little importance in maintenance. The contributions tend to take the form of labour or materials, 
although cash contributions are becoming more popular.  

7. Roads Board Nepal is becoming a more important source of funding, although for the LRN its 
impact is still limited. In terms of rural road sector funding, RBN only provides 0.5% of total funding, 
but in terms of maintenance its contribution is more significant at an average of 10%. RBN funding 
has increased significantly in the past few years, from NPR 650 million in 2008-09 to NPR 2,500 
million in 2010-11, although it still does not receive the total amount of funding it is entitled to by 
law24. Of the total RBN funding, between 10-15% goes to the DDCs, with the remainder going to 
the SRN (70%) and the municipalities (15-20%). Due to the low funding amounts and high 
reporting requirements, a number of districts have opted not to apply for RBN funding. 

8. There are a number of other sources of funding, the most important of which are the 
Constituency Development Fund (approximately 25% of the total NPR 600 million going to roads), 
funding from DOR through its DROs25, and funding from other local development projects. These 
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 Actual contribution requirements vary according to the source of funding. Donor-funded rural road projects also tend to 
require a certain degree of local contribution. 
24

 According to the PER, in the past 5 years RBN received an average of 50% of the fees it is entitled to according to the 
Roads Board Act (2002) and Regulations (2004). In financial year 2011-12 this percentage increased significantly to 
70%. 
25

 The DOR allocation to rural roads totalled NPR 950 million in 2009-10. 
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sources only provide some 3% of rural road sector funding, and less than 1% of maintenance 
funding.  

9. It is important to note that only some 20% of rural road sector funding comes from the local 
level, with the major part of funding coming from the national budget. Although the use of the 
DDC/VDC grants is not defined by central government, there are specific guidelines prepared by 
MLD regarding the use of these grants. Actual data on investments in the rural road sector are 
hard to obtain, especially regarding the use of the unconditional grants at district level and the use 
of local funding sources that do not form part of the national budget, which are not accounted for or 
captured in roads investment statistics. The table below provides an estimate based on information 
from the Red Book and the average importance of different funding sources for the DDC budget 
according to analysed DTMPs. Based on actual allocations regarding DDC/VDC grants and rural 
road projects, the total budget for rural roads is estimated.  

Table 2A.2: Estimated rural road sector budget (NPR million) 

 

 2007/08   2008/09   2009/10   2010/11   2011/12  

GDP 727,827 815,658 988,053 1,171,905 1,357,290 

National budget 168,996 236,016 285,930 337,900 384,900 

MLD 13,084 25,318 35,694 41,841 44,501 

DDC unconditional grant (50%)* 525 734 1,115 1,217 1,806 

VDC unconditional grant (50%)* 1,822 3,819 3,638 3,915 4,629 

LGCDP top-up grant (50%)* - 404 1,661 2,251 1,517 

Rural road projects + SWAp 4,470 5,560 7,710 9,047 11,630 

MLD budget to rural roads 6,817 10,516 14,124 16,430 19,582 

Roads Board Nepal (13%) 97 86 171 325 360 

Internal revenue** 708 1,093 1,467 1,707 2,034 

Community contributions** 974 1,502 2,018 2,347 2,797 

Other** 354 546 734 854 1,017 

Estimated rural road budget 8,950 13,744 18,514 21,663 25,790 
Source: PER, MOF Red Book, World Bank country data  
* Based on assumption that 50% is spent on rural roads  
** Estimation based on allocation from national budget and average importance in DDC budget according to DTMP 
 

10. While the national budget has an impressive average annual growth of 23%, MLD’s budget 
has an average growth rate of 36% per year, increasing from 8% to 12% of the national budget, 
with approximately 40% of the budget going to rural roads. Together with additional rural road 
funding from other sources (mainly internal revenue and community contributions), the rural road 
sector funding currently forms almost 2% of GDP and as much as 6% of the national budget26.  
Also obvious from the table is that rural road sector funding has almost tripled in the past 5 years, 
with an average annual growth of 29%27. Of the total 2011/12 budget, 44% is provided by donors 
(35% grants and 9% loans). Given the increased attention being given to transport under the 
current Three Year Plan , the rural road sector budget is expected to continue to increase, with a 
third of total road sector funding allocated to the rural road network according to the PER.  

EFFICIENCY AND EFFECTIVENESS 

11. While this increased investment in rural roads has resulted in an explosive expansion of the 
rural road network, it may not necessarily be durable due to a lack of proper quality assurance in 
construction and the absence of adequate maintenance. Implementation capacity is a limiting 
factor in the efficient use of the available funding. According to the PER, the average expenditure 
level for the national budget investments in the LRN is 70-80%, with donor grant disbursements 
significantly below the approved commitments. This is due to the fact that the construction season 
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 It is important to note, however, that not all rural road sector funding forms part of this national budget, with 
approximately 20% coming from local level. 
27

 In this context, it must be noted that inflation rates are in the range of 10-12 percent, significantly reducing the impact 
of this budget growth. 
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is quite short and is further shortened due to delays in approving the budget. Another important 
factor is inefficient management in the planning and implementation of works, with unrealistic 
budget formulation that does not take proper account of the implementation capacity. Lax 
governance and low accountability also add to poor expenditure efficiency. Generally there is an 
expenditure spike at the end of each financial year in an attempt to avoid the “freezing” of funds, 
with as much as 70% of capital expenditure disbursed in the last trimester of the financial year. The 
quality of works is questionable where expenditure is bunched in this way. The GON has relaxed 
all budgetary control measures in order to increase the level of capital expenditure, raising 
questions as to whether it is more committed to spending than efficiency of funding use. 

12. Although planning procedures in terms of DTMPs and ARMPs are well developed, these plans 
are generally only prepared and followed in donor-funded projects. Where GON funding is used, 
there is a very high degree of political intervention in the allocation of the funds, often in an ad hoc 
manner. As a result, available funding tends to be “shared” between the parties, and allocated to 
the different party strongholds. This leads to a sprinkler effect where funding is spread over the 
entire district in a great number of small projects or schemes. Districts on average have 100-200 
road projects each year28. This approach is very ineffective, as it means that only sections of these 
roads are being improved, often with other sections remaining non-motorable, leading to low 
sustainability. The approach also causes inefficiencies due to the high number of small projects 
that need to be supervised and monitored, often exceeding the capacity of the DTO and 
undermining technical accountability. Similarly, in terms of financial auditing, the number of 
projects puts a serious strain on the internal auditors. 

13. The investment levels per kilometre appear to be decreasing despite the increase in funding 
levels, raising questions about the quality of work being performed. While the PER found an 
average investment level of nearly NPR 3.3 million per kilometre in donor funded road projects, for 
DDC funded road projects the average was found to be only NPR 1.5 million, and for VDC funded 
road projects levels of NPR 60,000 per kilometre were recorded. Such meagre budgets only serve 
to appease political parties, rather than contributing to sustainable roads. With respect to 
maintenance, although funding levels are slowly increasing, in absolute terms the available funds 
per kilometre of road are reducing in the context of the rapid expansion of the LRN, making the 
sustainability of the LRN questionable. 

14. Existing criteria for allocation of funding to new construction also appear to have become 
inadequate. The strategy of network expansion with targets of having 100% of the Terai population 
and 87% of the Hills population within respectively 2 and 4 hour walking distance of the nearest 
road by 2016 seem to have been surpassed, with the latest National Living Standards survey (NLS 
III, 2011) suggesting that 99% of the Terai population and 91% of the Hills population are within 
these targets if fair-weather roads are included. The main objective now should be to ensure that 
these roads are brought to all-weather standard through a strategy of upgrading and proper 
maintenance, rather than continued new construction. 

15. Most of the projects are carried out by user committees, with nearly 70% of roads expenditure 
at district level being in the form of such transfers according to the PER. With a recent increase in 
the ceiling for such transfers to user committees from NPR 3.5 million to NPR 6 million, this trend is 
only increasing. Although theoretically ensuring greater transparency through the involvement of 
road users and reducing costs because no VAT is paid and no profit margins or contingency sums 
are applied, in practice these committees tend to be hijacked by political parties or contractors and 
misused to avoid public procurement procedures, subcontracting equipment to carry out the work 
while applying labour-based payment rates. This leads to costs that are not necessarily lower than 
direct contracting of equipment contractors, while activities tend to be limited to earth movement 
and simple track opening, as this is where the highest profits can be obtained by using equipment. 
Although technical supervision is to be provided by the DTO or contracted directly by the user 
committee, in practice this does not happen and the result is a proliferation of non-engineered 
roads which lack proper protection measures and tend to become inoperable after the first rains. 
With a third of the LRN estimated to consist of such non-motorable non-engineered roads, the 
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investment in these roads is a clear waste of resources, especially since the improvement of these 
roads tends to require realignment.  

FINANCIAL ACCOUNTABILITY AND TRANSPARENCY 

16. Financial irregularities in the DDCs have been increasing over the last years, from 
approximately NPR 800 million in 2004-05 to nearly NPR 1,900 million in 2009/10, forming 
between 15% and 25% of the total transfer of DDC/VDC unconditional grants. Most of these are 
less serious and simply require regularisation (61% in 2009-10), while a large number involve 
outstanding advances (23% in 2009-10), including those provided to user committees. The most 
serious irregularities are regarding funds which need to be recovered (16% in 2009-10), which 
tends to be difficult due to a lack of discipline and because of political protection. On average, only 
35% of irregularities are settled in any given year.  

Table 2A.3: Irregularities in the 75 DDCs (NPR ‘000) 

Description 2004/05 2005/06 2006/07 2007/08 2008/09 2009/10 

Amount to be regularized 520,867 547,689 423,743 700,197 1,445,638 1,177,946 

Advances 165,149 242,272 268,396 392,348 806,892 434,280 

Amount to be recovered 119,107 72,860 90,109 89,783 171,422 310,391 

Total Irregularity 805,123 862,821 782,248 1,182,328 2,423,952 1,922,617 
Source: OAG Annual Audit reports 
 

17. One problem with transparency and accountability in the LRN has been the large number of 
different funding sources, each with their own authorization, reporting and accounting 
requirements. As a result, it is very difficult to get a proper overview of the financing of rural roads. 
To improve the transparency and accountability, a single budget code with unified reporting 
requirements is recommended. The sector-wide approach (SWAp) currently being piloted in 7 
districts for LRN maintenance is a step in this direction, where it is envisaged that GON and donor 
funding is pooled and allocated to the different districts, with a single set of administrative 
requirements. 

18. The transfer of funds to the local bodies has also created transparency and accountability 
problems. These funds are transferred to the “Kha” account of the local bodies, after which the 
DDC district transfers the funds to their “Ga” account (operating account). This is then seen and 
reported as expenditure by the DTCO, even where funds have not yet been used. This also affects 
the “freezing” of unspent grant funding at the end of the year, which is no longer possible as proper 
distinction between the grant funding and other internal revenue funding (which is not freezable) 
cannot easily be made. Improvement of local level accounting of these government grants is 
required to ensure proper transparency and accountability in their use.  

19. The transfer of public funds by local bodies to user committees has also been a problem from 
the perspective of transparency and accountability. Although some measures are in place to 
ensure accountability (e.g. the required public hearing), in practice there is significant anecdotal 
evidence that these are not being implemented and that financial irregularities are rife, including 
serious offences such as the presentation of fake salary receipts to conceal the fact that equipment 
was used. This was confirmed in a recent CIAA investigation that resulted in a directive being 
issued for the creation of new committees, ensuring that they represented actual users instead of 
political parties and that proper supervision and auditing was carried out.  

20. The PER found the financial capacity at district level to be quite adequate, with most posts 
filled. However, the skill level and efficiency of the financial units was found to be very low, 
especially regarding computer use. Computerized accounting systems have been installed in the 
districts, but these are not properly used and manual accounting tends to be applied. Despite the 
existence of a District Information Management Unit with adequate availability of hardware and 
software, there was a lack of consolidated and updated financial data. The PER also found 
reporting problems due to format and data presentation inconsistencies from one year to the next. 
Data discrepancies between books and reports, as well as between data collected from local level 
and from central level were also observed.  
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21. Internal auditing at district level is carried out by the internal auditors of the DDC. This can lead 
to a conflict of interest as these internal auditors are often junior to the LDO, the account officer 
and other DDC staff. The number of internal auditors per district tends to be insufficient, with 1-3 
auditors responsible for auditing all district projects and accounts, as well as the auditing of the 
VDCs in the district and of all the line agencies that make use of the District Development Fund. 
The large number of small projects resulting from the sprinkling of funds over the district and 
between the political parties puts an enormous burden on the internal auditors. These internal 
auditors also tend to be insufficiently trained, further complicating the implementation of their 
duties. External auditing is carried out by licensed private auditors, as the LSGA does not mandate 
the Office of the Auditor General to audit DDCs. This raises the question whether such auditing is 
unbiased.  

22. With the significant increase in grant funding to local bodies over the past 5 years, there is a 
serious need to improve transparency and accountability. The introduction of minimum conditions 
and performance measures (MC/PM) in the allocation of the unconditional capital grants and 
LGCDP top-up grants to DDCs has been an important step in the right direction, although not 
always applied consistently. Where minimum conditions such as receipt of reports or an annual 
workplan approved by the District Council are not fully met by a specific DDC, the unconditional 
capital grant and LGCDP top-up grant may be reduced29. The approved grant level may be further 
influenced by the performance measures, resulting in up to 20% reduction or up to 30% increase 
depending on the past performance of a specific district. This incentive system has resulted in 
greater compliance by local bodies with financial administrative requirements, and greater 
transparency and accountability. There is a need to further strengthen this system, linking the grant 
allocations also to the irregularities identified in each district. 

ACTION PLAN 

Problem Action Timeframe Responsible 

The wide range of funding sources for rural 
roads, each with different administrative 
requirements, complicates budgeting, 
reporting and accountability. 

Ensure greater uniformity in 
administrative requirements by using a 
single budget code for rural road sector 
funding, building upon the experience of 
the RTI-SWAp pilots. 

FY 2014-15 MLD 
DOLIDAR 
DDCs 
Donors 

Proper planning of rural road investments 
does not take place and existing plans are 
not being followed. Instead, funds tend to be 
spread over a large number of small 
schemes, reducing sustainability and 
increasing the management burden. 

Make the planning according to set 
criteria and the adherence to plans 
compulsory for all funding received from 
central government. Ensure compliance 
through proper monitoring. Focus 
investments on priority roads. 

FY 2012-13 MLD 
DOLIDAR 
DDCs 
 

Transfers to user committees are 
increasingly being misused to avoid public 
procurement procedures. 

Ensure proper monitoring in the 
implementation through user committees, 
applying public procurement where 
required according to the LBFAR and 
PPA/PPR. 

FY 2012-13 MLD 
DOLIDAR 
DDCs 

The skill levels of financial units and internal 
auditors are low, limiting the use of available 
accounting software and leading to data 
inconsistencies and discrepancies. The 
impartiality of internal and external auditors 
is questionable. 

Improve the skill levels of financial units 
and internal auditors through capacity 
building initiatives. Put a more 
independent monitoring system in place, 
including mandating OAG to audit DDCs. 

FY 2012-13 MLD 
DDCs 

Accountability in the use of DDC/VDC 
grants, internal revenue and community 
contributions is low due the lack of 
implementation of existing (social) 
accountability tools. As a result, financial 
irregularities are increasing. 

Ensure increased implementation of 
existing accountability tools at local level. 
Link the existing MC/PM mechanism for 
grant allocation to DDCs and VDCs to the 
proportion of financial irregularities 
identified in previous years. 

FY 2012-13 MLD 
LGCDP 
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ANNEX 2B  - FINANCING AND PLANNING (SRN) 

1. Funding levels for the SRN have increased significantly, more than tripling in the past five 
years, with almost half of this funding coming from donors. An increasing portion of the national 
budget is being allocated to the SRN, and this trend is expected to continue under the current 
Three Year Plan (2010). However, political interventions are causing this increased funding to be 
allocated to a wide range of small road sections instead of being focused on prioritised roads. This 
is reducing the effectiveness of the investments, while also increasing the management burden. 
Funding for maintenance of the SRN has only increased marginally, and has reduced in terms of 
the available maintenance funding per kilometre of strategic road. Increasingly maintenance 
funding is channelled through RBN, improving expenditure efficiency and transparency. However, 
funding levels still only allow a portion of maintenance needs to be covered, leading to a worsening 
of road conditions. This is aggravated by the focus on cheaper surface treatments and seals, 
resulting in accelerated deterioration and higher roughness, and reducing economic benefits of the 
investments being made in the SRN.   

SRN FINANCING 

2. Funding for the strategic road network under DOR has been increasing steadily over the past 
5 years, both in absolute terms (36% annual allocation growth) and as a percentage of GDP (from 
1.0% to 2.3%) and of the national budget (from 5% to 8%), and even as a percentage of the 
budget of the Ministry of Physical Planning and Works (MPPW - from 59% to 70%). In the context 
of a steadily increasing GDP in the past 5 years, increased revenue has allowed the national 
budget to increase even more significantly, with an average increase of 1% of GDP each year 
(from 23% to 28% of GDP). The greater portion of the national budget being allocated to the road 
sector has resulted in the SRN budget allocation tripling over the last 5 years. Given the increased 
focus on transport under the Three Year Plan (2010) with 24% of total capital funding expected to 
go to transport and communication, this trend is expected to continue. 

Table 2B.1: Budget allocated to SRN (NPR million) 

 

 2007/08   2008/09   2009/10   2010/11   2011/12  

GDP 727,827 815,658 988,053 1,171,905 1,357,290 

National budget 168,996 236,016 285,930 337,900 384,900 

MPPW budget 13,084 25,318 35,694 41,841 44,501 

MPPW budget to roads  8,858 13,272 19,228 26,892 30,627 
Source: PER, MOF Red Book, World Bank country data 
   

3. A large portion of SRN funding comes from donor funding (47% in 2011-12). Although this 
percentage has hardly changed in the past five years, there has been a marked shift from loans to 
grants. Where loans formed the majority of donor funding in 2007-08 (63%), in 2011-12 the 
majority of donor funding took the form of grants (66%). An overview of the main donors and 
funding amounts for the SRN is given in the table below. 

Table 2B.2: Sources and amounts of funding for the SRN in FY 2011-12 (NPR ‘000) 

Funding source Grant Loan Total % 

India 4,000,000 1,580,000 5,580,000 18% 

World Bank 1,403,778 2,552,398 3,956,176 13% 

ADB 2,007,238 830,194 2,837,432 9% 

JICA 1,100,000 - 1,100,000 4% 

Japan 690,000 - 690,000 2% 

China 240,000 - 240,000 1% 

GON - - 16,222,941 53% 

Total 9,441,016 4,962,592 30,626,549 
 % 31% 16% 

  Source: Red Book 2011-12 
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4. Although the allocation to the SRN has been increasing significantly (average annual growth of 
36%), this is not so much the case for maintenance, where the annual growth has averaged only 
2%30. Funding from Roads Board Nepal (RBN) has increased significantly in this period, averaging 
39% growth per year, but other sources of maintenance funding have actually reduced (including 
maintenance funding being channelled through DOR). A decreased percentage of GDP (from 0.4% 
to 0.25%) and of the SRN budget allocation (from 35% to 11%) is going to maintenance. Also 
evident from the Red Book data, is that the amount of maintenance funding from donor grants and 
loans is decreasing (from 45% to 16%). All in all, given the significant increase in the SRN over the 
past five years (nearly doubling in length), the result is that available maintenance funding per 
kilometre is decreasing. 

Table 2B.3: Budget allocated to SRN maintenance (NPR million) 

 

 2007/08   2008/09   2009/10   2010/11   2011/12  

Maintenance 3,090 N/A 3,379 3,783 3,364 

Roads Board Nepal 746 650 1,315 2,500 2,768 
Source: MOF Red Book   
 

5. RBN funding has increased significantly over the past 5 years and has become by far the most 
important source of maintenance funding for the SRN. However, its growth relative to overall SRN 
budget allocations has been minimal, going from 8% to 9% of total SRN allocations over the last 
five years. According to data presented in the Public Expenditure Review carried out for the road 
sector (PER - 2011) the allocation from the Ministry of Finance to RBN in the period 2007-2011 
has only averaged 52% of the transport revenue funding it is entitled to according to the Roads 
Board Act (2002) and Regulations (2004) - the allocation increased to 68% in 2010-11 with a 
doubling in RBN funding.  

Table 2B.4 Allocation of transport revenue to RBN (NPR million) 

 

2006/07 2006/07 2007/08 2008/09 2009/10 2010/11 

Transport revenue 677 850 1,339 2,073 3,025 3,669 

RBN expenditure 330 376 746 665 1,315 2,500 

% allocation 49% 44% 56% 32% 43% 68% 
Source: PER, RBN, MOF Red Book 

EFFICIENCY AND EFFECTIVENESS 

6. The expenditure rate of SRN funding is quite high, averaging 83% in the past 5 years. 
However, the efficiency and effectiveness of this spending is questionable as funding allocation is 
not being focused on priority roads as defined in several policy documents. Instead, a significant 
amount of funding is being allocated to other roads at the expense of these prioritized roads. This 
is evident from the DOR 20 Year Plan (2005) that identifies a number of priority roads (e.g. linking 
district HQs, North-South roads, Mid-Hill Highway, Postal Road) and envisages an SRN length of 
9,000 km by 2021. Similarly, the Priority Investment Plan (PIP - 2007) basically identifies the same 
priority roads and calculates the economic benefits, foreseeing an SRN length of 10,000 km by 
2016. The fact that the current SRN length in 2011 (10,835 km) already exceeds these two targets  
and that the actual budget allocation surpasses the amount foreseen in these policy documents, 
while at the same time the identified priority roads are still pending completion, indicates that the 
available budget has been largely allocated to other non-priority roads.  

7. The cause of this can be found in the political intervention in the allocation of the budget, 
where funding is distributed in an ad hoc manner based on political motivations rather than on the 
basis of agreed priorities. The result is that the available funding is spread over a large number of 
different roads throughout the country, often addressing only small sections of these roads. The 
system of funding prioritization used in the budget is also not working properly anymore, with over 
80% of proposed spending being classified as the highest priority, despite including roads that 
have much lower importance in objective terms. For instance, in FY 2011-12 the planned SRN 
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investments (not including maintenance) are spread over 13 different highways, 32 feeder roads 
and 9 urban road projects. As a result, each DRO is responsible for an average of 40-75 small 
road programmes annually, most of which cost less than NPR 10 million per programme. Because 
only small sections of roads are being included in the budget, the same road tends to be included 
in the budget again and again, with the majority of roads under the 2011-12 budget already present 
in the 2007-08 budget, and many of these even included in the 2005-06 budget.  

8. This sprinkler effect, where funding is spread over a large number of small road sections, is a 
very inefficient and ineffective approach, as it means that only sections of these roads are being 
improved, often with other sections remaining in poor condition or not yet being constructed. As a 
result, the envisaged economic benefits of the roads are not achieved and resulting rates of return 
on the investments are much lower than calculated (e.g. in comparison to the calculations made in 
the PIP). The wide range of small projects also increases the management burden for DROs, and 
their existing capacity is often insufficient to ensure proper technical supervision and monitoring. 
This overstretching of existing capacities is worsened by the fact that expenditure tends to be 
bunched together towards the end of the financial year, with as much as 70% of spending 
occurring in the last trimester. This is mainly due to delays in the approval of the budget and 
subsequent procurement delays, but is also a result of poor implementation planning and 
management on the part of DOR and the DROs. As a result of the insufficient capacity for technical 
supervision, the quality of works tends to suffer. It is therefore highly recommended to focus SRN 
funding on priority roads. For this purpose, it is further recommended to update the PIP to 
incorporate recent changes to the SRN and changing priorities. 

9. In the case of maintenance, the expenditure rate is much lower, averaging 59% in the past five 
years, although it has increased from 34% in 2007-08 to 66% in 2010-11. The expenditure rate in 
the case of maintenance funding channelled through RBN has been very high, however, generally 
achieving almost full expenditure, although part of the expenditure has often been delayed and 
carried out in the subsequent year. In the case of non-RBN maintenance funding, the expenditure 
rate has been only 36%, indicating a very poor efficiency in funding use. In this context, it is 
strongly recommended to channel all maintenance funding through RBN in order to increase the 
expenditure efficiency. Past trends of channelling increasing portions of maintenance funding 
through RBN have been promising. 

10. Although the amount of funding received from RBN has increased significantly, the amount is 
still insufficient to cover the maintenance needs of the entire SRN. RBN funding currently covers all 
the routine and recurrent maintenance needs identified in the ARMP, but this only includes 50-60% 
of the SRN. A considerable portion of the remaining network is included under existing road 
projects (2,600 km or 24% in 2011-12), but some 15-25% of the SRN does not receive routine and 
recurrent maintenance. This situation is worse in the case of specific and periodic maintenance, 
where only 32% and 38% respectively of the maintenance needs identified in the ARMP are 
covered by RBN. In addition, the ARMP only identifies maintenance needs for paved roads and a 
few unpaved roads, thus in actual fact the maintenance coverage is significantly lower. With few 
other sources of maintenance funding, this is resulting in a lack of timely periodic maintenance, in 
turn leading to a maintenance backlog and with time resulting in the need for more costly 
rehabilitation. Here a different problem arises, as no proper funding mechanisms are in place for 
rehabilitation, which is not covered by RBN31  and tends to go unaddressed except for some 
sections that are covered under road projects. This financial year a first allocation to rehabilitation 
from RBN funding has been made and it is recommended to further develop this approach, while at 
the same time ensuring that this is not at the expense of maintenance funding. 

11. Periodic maintenance and even rehabilitation and upgrading also tend to focus on the use of 
surface treatments (SBST/DBST), even for roads with high traffic levels. Although having much 
lower financial costs than asphalt concrete, the economic costs can be higher due to more rapid 
deterioration and as a result of the higher roughness of such surface treatments (and related 
increases in user costs). An analysis of pavement data showed that by far the majority of roads 
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have surface treatments (over 90% - see the note on surfacing), despite the PIP showing the 
economic benefits of using asphalt concrete (overlays) even for lower traffic volumes.  

12. The result of the focus on surface treatments together with inadequate maintenance funding, 
has been a gradual deterioration of pavement conditions. The percentage of paved strategic roads 
in good or fair condition according to the Surface Distress Index (SDI) has reduced from 86% in 
2004 to 78% in 2010. The situation is even worse when the International Roughness Index (IRI) is 
used, showing a deterioration from 61% to 1% of roads in good and fair condition in the same 
period (see also the note on maintenance). Although it is internationally agreed that proper road 
management should focus on ensuring adequate funding for maintenance before expanding a road 
network, this approach is clearly not applied in the SRN, where SRN expansion and upgrading is 
still given priority over sustainability. 

FINANCIAL ACCOUNTABILITY AND TRANSPARENCY 

13. Financial accountability and transparency is much stronger in the SRN than in the LRN. The 
roads receiving investments for new construction and rehabilitation are listed in the national 
budget, and this is followed to a large extent. The Three Year Plan (2010) also lists targets for the 
SRN, and achievements are recorded in subsequent plans. DOR also prepares Statistics for the 
Strategic Road Network on a regular basis (every 1-2 years), allowing the effect of the investments 
to be assessed.  

14. In the case of maintenance, ARMPs are prepared by the DROs each year, and a consolidated 
ARMP is prepared by DOR before submission to RBN. The approved maintenance funding from 
RBN is also published, detailing the amount of funding for each DRO and for each road and 
maintenance type. The increasing use of a single source of maintenance funding (RBN) is also 
increasing transparency and facilitating auditing. 

15. In the implementation of works, however, there is significant anecdotal evidence of corruption, 
and financial accountability and transparency are much poorer. 

ACTION PLAN 

Problem Action Timeframe Responsible 

SRN funding is being spread over a large 
number of roads, including roads of lower 
priority, reducing the efficiency and 
effectiveness of these investments. 

Focus SRN funding on priority roads 
according to the Priority Investment Plan. 
Update the PIP. 
 

FY 2012-13 DOR 
MPPW 
MOF 

Intervention prioritisation is focusing on 
financial costs rather than economic costs, 
resulting in the almost exclusive use of 
surface treatments and seals and resulting in 
accelerated deterioration of high traffic 
volume roads, increased roughness and 
reduced medium to long term economic 
benefits. 

Apply economic analyses in the 
determination of suitable interventions In 
the SRN, taking a longer term 
perspective. Increase the use of tools for 
economic analysis such as HDM-IV.  

FY 2012-13 DOR 
RBN 

Maintenance funding is insufficient and is 
reducing in terms of total SRN allocation and 
allocation per kilometre. The allocated 
funding allows only partial coverage of the 
SRN and the maintenance needs and is 
resulting in a deterioration of road conditions 
and the need for more costly interventions. 

Increase maintenance funding (ensure a 
minimum percentage of SRN funding for 
maintenance), ensuring high expenditure 
rates and transparency by channelling all 
maintenance funding through RBN. 
 

FY 2012-13 MOF 
MPPW 
DOR 
RBN 

There is currently no proper funding 
mechanism for rehabilitation works, which 
are not covered under new construction and 
upgrading, or maintenance. 

Support the initiative of reserving a limited 
amount of RBN funding for rehabilitation 
works. This will need to be complemented 
with increased funding to RBN to avoid 
this being at the expense of maintenance 
funding. A maximum percentage needs to 
be set for RBN funding to be allocated to 
rehabilitation. 

FY 2012-13 DOR 
RBN 
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ANNEX 3A  - ROAD SURFACING (LRN) 

1. Surface types in Nepal tend to be limited to earthen, gravel and bituminous surfacing (mainly 
Single Bituminous Surface Treatment), with very little attention being given to alternative surface 
types such as stone paving and Otta seals that have demonstrated very competitive lifecycle costs. 
Existing surface classification systems are inconsistent and often do not allow for the classification 
of existing variations in surface type, while a lack of up-to-date and integrated data means that 
information on lengths of different surface types is not readily available. Although rural roads are 
currently mostly earthen in the Hills and gravel in the Terai, DDCs are increasingly allocating 
funding to upgrading from earthen to gravel standard and from gravel to blacktop standard, 
generally without proper consideration of existing road characteristics and lifecycle costs. A manual 
is therefore required to assist DDCs in determining suitable surfacing types for the roads under 
their responsibility.  

SURFACE TYPES 

2. The most common road surface types in Nepal are earthen, gravel and bituminous surfaces. 
Apart from the traditional asphalt concrete and single/double bituminous surface treatments 
(SBST/DBST), more recently Otta seals have been introduced as a cheap alternative, especially 
for low traffic volume roads. Concrete surfaces are not commonly applied in Nepal, despite good 
experiences in other neighbouring countries. Stone paving is applied in Nepal mainly as a spot 
improvement approach, generally for steep sections and sections subject to water logging and 
erosion. It is not applied as a general surface type, despite very positive experiences in 
neighbouring countries as well as in trials in Nepal32. Brick paving as a surface type is not very 
common and is generally only encountered in urban roads.  

3. Existing surface classifications tend to limit themselves to the three main surface types 
(earthen, gravel and bituminous), excluding alternative surface types such as concrete and stone 
paving. In some cases additional surface classes are encountered, with different classifications 
existing in parallel and contradicting each other. The classification of rural roads in the National 
Plan for Rural Road Maintenance (2001) distinguishes earthen, gravel33 and blacktop roads (the 
latter defined as having asphalt as binding material). This is repeated in the Rural Road 
Maintenance Directives (2008), which mention that “rural roads may be earthen, gravelled or 
blacktopped”. These same three classes of road surface are used in existing road inventory and 
road condition survey forms.  

4. The RBN road status table that forms part of the ARMP, however, lists concrete, brick-paving 
and stone-paving as other possible road surface types. The Technical Specifications for 
Agricultural and Rural Roads (1998) only discuss water-bound macadam and asphalt concrete as 
surface types, while the design standards as included in the Nepal Rural Road Standards (2010) 
mention gravelling and brick paving as surfacing options, with a bituminous surface being an option 
only for agricultural roads in the Terai (this is mentioned only in the 1999 version). Meanwhile, the 
road surface classification system as recommended for the road coding distinguishes earthen, 
gravel, bituminous and concrete as possible road surface classes. It may be clear from the above, 
that road surface classification in Nepal is inconsistent and in some cases incomplete. 

5. Data on existing lengths for different road surfaces in the LRN is not readily available due to a 
lack of up-to-date inventory data. Despite road status tables being collected annually by RBN, 
consolidated data does not exist. The table below gives an overview of data from different studies, 
including the 2007 DOR PIP, the 2009 SWAp Framework document and 2010 data from 6 of the 
SWAp pilot districts. It can be concluded from the table that more than half the district road network 
in Nepal consists of earthen roads with the remainder mainly consisting of gravel roads and only a 
small percentage of rural roads having a bituminous surface. However, the table also shows that 
Hill districts have far higher percentages of earthen roads (95-100%), while Terai districts have 
only a small percentage of earthen roads (20%) and a majority of gravel roads (70-80%). This 
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situation was already identified in the 2007 DOR PIP, where 70% of roads in the Terai were found 
to have a gravel surface as opposed to only 10% in the Hills. A comparison of class A and class B 
district roads for the 6 SWAp pilot districts shows only minimal differences regarding road surface. 
The distribution of surface types is likely to change significantly over the next 5-10 years, as many 
of the newly prepared DTMPs no longer focus on new construction, but rather on the upgrading of 
the surface of existing roads34. 

Table 3A.1: Road surface types  

Source Total length Blacktop Gravel Earthen 

2007 DOR PIP 4,306 3% 44% 53% 
2009 SWAp Framework 14,293 3% 19% 77% 
2010 SWAp pilot districts 3,654 3% 47% 50% 

Jhapa 1,001 8% 72% 20% 
Morang 1,281 2% 78% 20% 
Dadeldhura 212 - - 100% 
Parbat 555 - 2% 98% 
Sankhuwasabha 369 - 2% 98% 
Dailekh 281 - - 100% 

UNIT COSTS AND CHARACTERISTICS 

6. Information regarding unit costs of the different surface types has been collected from the 
major road projects for the more common surface types, complemented by data from a DRSP 
surfacing trial for alternative surface types and some limited district data (see Appendix 1 for more 
details). The differences in unit costs between different projects and different districts were found to 
depend mainly on material haulage distances, and not so much on the ecological region. Average 
construction costs for the most common surface types are presented in the table below, 
recalculated to 2011 prices by adopting average price escalation of 8% as per Nepal Rastra Bank. 

Table 3A.2: Unit costs for most road surface types in Nepal 

Surface type 
Cost (NPR) 

m
2
 km 

15 cm riverbed gravel  430 1,511,552 

Single Otta seal over existing surface 314 1,097,977 

Single Otta seal including riverbed gravel  890 3,113,991 

Single Otta seal including crushed stone base and sub-base   1,126 3,938,004 

20 mm hot bitumen premix over existing surface 466 1,631,584 

20 mm hot bitumen premix including base and sub-base 1,593 5,575,723 

40 mm hot bitumen premix over existing surface  721 2,521,870 

40 mm hot bitumen premix including base and sub-base  1,488 5,209,458 

River cobblestone pavement  571 1,997,919 

Dressed cobblestone pavement  660 2,309,049 

Dressed stone pavement  795 2,780,887 

Plum concrete 1,068 3,738,705 

Concrete pavement 929 3,252,725 

Concrete pavement + stone soling 1,530 5,400,000 

Cement stabilized pavement  583 2,039,060 

Pre-cast concrete block 1,207 4,227,256 

Note: Costs are at 2011 prices and include supply, laying, placing and compaction and average haulage 
distance of 15 to 30 km for base materials and 5 km for sub-base materials. 
 

7. Earthen roads are the most common in the rural road network, as they are the cheapest to 
construct. However, these tend to be fair weather roads except where soil conditions are suitable. 
The maintenance requirements are high for earthen roads, even though maintenance costs per 
volume of work tend to be lower as no materials need to be purchased (except for certain 
protection works like retaining/breast wals, bio-engineering etc.). Earthen surfaces allow for 
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 According to the DTMP for Morang, for instance, over the next five years 486 km of roads are to be upgraded to 
blacktop and 716 km upgraded to gravel (including regravelling). 
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community management and the use of labour in both construction and maintenance, with very 
little need for machinery. In the recent past, however, many earthen roads have been built by 
contractors using excavators and bulldozers, especially village roads, due to the fact that local 
availability of equipment has made them less expensive than labour, especially for earth 
excavation. These roads are generally not properly engineered, however, with no retaining and 
drainage works, resulting in their accelerated deterioration. Most of these roads are currently 
inoperable and major improvement works are required. Where roads have been properly 
engineered and appropriate drainage and retaining works are ensured, earthen roads tend to be 
suitable for very low traffic volumes of light load vehicles, especially where soil conditions are 
adequate. Spot improvements using stone paving are generally required for steep sections or 
sections with poor drainage. Certain soil types are very susceptible to dust creation in the dry 
season. 

8. Gravel is the most common material used to upgrade earthen roads. A typical thickness of 
150-250 mm is used to achieve an all-weather surface. However, gravel loss rates of 30-50 mm 
per year result in the need for periodic regravelling. Empirical data shows that average costs of 
periodic and routine maintenance for a 3.5 m wide gravel road are respectively NPR 280,000 
(regravelling) and NPR 40,000 (patching) per kilometre per year. Although the initial construction 
costs are very low, life-cycle costs tend to be high due to the high maintenance costs, especially 
regravelling. In practice, this is often not carried out in time, resulting in many gravel roads losing 
their gravel surface and deteriorating to earthen standard. Especially erosion during the rainy 
season is a major cause of gravel road deterioration in Nepal. Another problem for Nepal is 
assuring the quality of the gravel used, as riverbed gravel is often applied which is not properly 
sorted according to size. Dust formation is a serious environmental problem with gravel roads, 
making it less suitable near inhabited areas. Gravel surfacing allows for the involvement of 
communities and the use of labour-based technologies, although certain equipment is generally 
required for the transport of the gravel as well as for compaction (although the latter is often not 
carried out in practice). Gravel is suitable and cost effective for low volume roads with gradients 
below 6% in areas with low to moderate rainfall where gravel is readily available nearby, and 
where sufficient maintenance capacity exists and timely maintenance can be ensured.  

9. Bituminous surfacing is the most common type of paved surface. It is used widely in the SRN, 
but is less commonly used in the rural road network due to the costs involved. Single Bituminous 
Surface Treatment (SBST) is the most common type of bituminous surfacing used in rural roads, 
with thicknesses of 20-50 mm. The application of SBST requires significant equipment and quality 
aggregate and is generally carried out by contractors using skilled workers, with little room for 
community involvement and local employment generation. Although initial construction costs are 
high, maintenance costs are substantially lower than for gravel. Timely patching and resealing is 
required to delay degradation of the bituminous layer, but this is generally not carried out in a 
timely manner, reducing the lifespan of the bituminous surface. Single or Double Bituminous 
Surface Treatments are recommended for roads with high traffic volumes. 

10. Otta seal is a cheaper alternative to SBST/DBST, where graded aggregates are rolled into a 
bitumen layer that acts as binder. Significant experience with Otta seals exists in the LRN, 
especially under the RAIDP programme that has already constructed 600 km and has a further 500 
km planned and under construction. Single Otta seals can theoretically be used for traffic levels of 
up to 500 AADT, while double Otta seals can be used for even greater traffic levels. However, 
experience in the LRN, where quality control is poor, suggests that single Otta seals should only be 
used in roads with traffic levels below 100 AADT and without heavy axle loads35. This quality 
control especially relates to proper rolling using pneumatic rollers or trucks during construction and 
maintenance, which is essential to ensure the strength of the Otta seal. The service life is typically 
8-10 years for a single Otta seal, which in areas of high solar radiation tends to be more durable 
than other bituminous surface types. Apart from cost, a particular advantage is the wide range of 
aggregate types and grades that can be used, making it easier to obtain suitable materials locally. 
Otta seals also lend themselves more to labour-based methods, allowing for local employment 

                                                
35

 In the SRN they have had more positive results with the Otta seal, allowing for significantly higher traffic volumes. 
Possibly this is due to better quality control. 
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generation, although more skilled labour is required than in the case of gravel roads. Maintenance 
is also easier due to the fact that suitable aggregates can easily be found locally. Proper shoulder 
maintenance is required to avoid edge break. Otta seals are susceptible to weakening by flooding 
or stagnant water, especially when compounded by heavy vehicles and require a high standard of 
drainage. Otta seals are recommended for low gradient roads with medium traffic volumes and in 
areas with low to medium rainfall, as a cheaper alternative to SBST and other bituminous 
surfacing. A cost projection carried out as part of this study shows that despite the additional 
construction costs, lifecycle costs for an Otta seal road over a period of 6 years are lower than for a 
gravel road for the same period, due to the fact that there is no need for regravelling (see Appendix 
2). 

11. The only alternative surface type commonly encountered in Nepal is stone paving, generally 
using riverbed cobblestones, dressed cobblestones or hand packed stones. This is only applied as 
a spot improvement on steep gradients (cobblestone or hand packed stone) or water logged areas 
(dressed stone), however, and is not common as a general surface option. The DRSP surfacing 
trials showed stone paving to be one of the best options in a context where little maintenance was 
provided, with acceptable costs and very good performance. It was found to increase the lifespan 
of roads and also to have a high carrying capacity for heavy traffic. Dressed cobblestones were 
found to perform better on steep gradients than riverbed cobblestone due to better interlocking, 
while dressed stone was recommended for water logged areas. The Upstream project in 
Cambodia showed that stone paving had a long lifespan with a high residual value of the paving 
material, very low maintenance requirements, a high tolerance to flooding and allowed for high 
local labour inputs (with as much as 80% of the cost of construction spent in nearby communities). 
Sufficient labour is required as well as locally available stones. In Nepal construction costs of stone 
pavement are found to be higher compared to gravel surfacing, but medium and long term costs 
are found to be lower due to the low maintenance requirements. The Upstream project found stone 
packed roads to be cost effective compared to gravel roads in the case of a 20 year cost projection, 
while SEACAP found stone paving to be cheaper than gravel surfacing for a lifespan of 10 years if 
gravel haulage distances are great.  

12. Experience with concrete as a surfacing type does not really exist in Nepal. DRSP has 
experimented with concrete paving in its road surfacing trial, and has disqualified it as a suitable 
rural road surfacing option because of the high costs, despite showing very good performance. 
Cement stabilized gravel was found to be more cost efficient, but showed cracks after 5 years. 
Bamboo reinforced concrete was tested in both Cambodia (Low Cost Surfacing project - LCS) and 
Vietnam (SEACAP) with very positive results. Concrete surfacing is suitable even for roads with 
very high gradients and high traffic volumes, is highly durable and easily repairable, with a lifespan 
of more than 20 years. It allows for community involvement and the use of local labour in many 
aspects of construction and maintenance. Where bamboo or other reinforcement is used, it is also 
very suitable for low strength subgrades. The time required for curing has been identified as a 
problem during maintenance. Initial construction costs are high, but lifecycle costs are competitive 
due to the low maintenance requirements, which are generally limited to the shoulder and joints. 
The use of bamboo reinforced concrete in rural roads in Nepal is a possible option for sections 
prone to flooding or susceptible to high erosion, or road sections with much heavy traffic.  

13. Brick/block surfacing is mentioned as a road surfacing option in the rural road design 
standards, but is not practiced in the rural road network in Nepal. The Cambodia Low Cost 
Surfacing project found burnt clay brick paving to be appropriate for traffic volumes up to 200 
AADT, allowing for community involvement and local employment generation. Maintenance costs 
are low due to the high durability and easy repairs, but the costs involved in producing the bricks 
are high (suitable clay, fuel, transportation, environment hazards management, etc.). Where stones 
are available locally, stone paving tends to be a cheaper option. Concrete blocks form an 
alternative to bricks, but require proper quality control during block making. The DRSP trials found 
concrete blocks to be quite costly, making them a suitable option only for spot improvements, 
especially for causeways and areas subject to flooding. 
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SURFACE UPGRADING 

14. With a large length of rural roads having been constructed in the past decade, there appears 
to be a shift in focus regarding budget allocation as perceived in the newly prepared DTMPs, from 
new construction to rehabilitation and upgrading, the latter especially regarding the road surface. 
The desired final objective of the districts appears to be blacktopping, whereby graveling is seen as 
a necessary step towards that objective. This desire to blacktop all district roads does not appear 
to take into account the specific characteristics of the roads, however, nor does it appear to 
contemplate possible alternative surfacing options.  

15. Although surface upgrading is certainly warranted in a large part of the rural road network, 
especially as a means of reducing the maintenance burden, this is definitely not the case for all 
roads. Some local soils are very suitable for road surfacing, especially for low volume roads, and 
do not require upgrading to gravel or blacktop in order to provide all-weather access. Also, in many 
cases SBST/DBST or asphalt concrete are not the most cost-effective option, with proven track 
records both in Nepal and abroad of alternative surface types such as Otta seal and stone paving.  

16. It appears, however, that the choice for SBST/DBST is based more on the desire to have a 
nice blacktopped road than on an evaluation of possible alternatives in light of the specific 
characteristics of the road. This is in part due to a lack of information and selection criteria for 
alternative surface types, especially at district level, but is also reinforced by policies that only 
distinguish the options of earthen, gravel and blacktopped roads. Massive investments in 
blacktopping are likely to be at the cost of maintenance in the short term and result in higher 
maintenance costs in the longer term, while indiscriminate graveling may lead to unnecessarily 
high future maintenance costs. Proper criteria for road surface selection are therefore required to 
assist DDCs in making appropriate choices. 

ACTION PLAN 

Problem Action Timeframe Responsible 

The surface classification standards are 
inconsistent and do not allow for the 
classification of alternative surface types. 

Revise the road surface classification 
standards and technical specifications to 
include concrete and stone/block paving. This 
is best done through an amendment of the 
Nepal Rural Road Standards (2010). This 
updated classification should also be reflected 
in the road inventory and condition survey 
forms, as well as other documents, to avoid 
ambiguity.  

FY 2012-13 DOLIDAR 

Up-to-date surface data for rural roads is 
not available, making it impossible to 
properly monitor trends and provide 
adequate technical support to the districts.  

Update rural road surface data using available 
data from DTMPs and ARMPs (especially the 
road status table) submitted to DOLIDAR and 
RBN. In the longer run this data should be 
obtained from the annual road condition 
surveys being promoted by the SWAp 
programme. This data should be consolidated 
and disseminated, making DDCs responsible 
for verification. 

FY 2012-13 DOLIDAR  
RBN 
DDC 
 

There is little data available regarding the 
suitability and lifecycle costs of different 
surface types, especially regarding 
maintenance needs and costs. As a result, 
surface selection is mainly based on 
construction costs and popular demand. 

Collect and analyse data from existing trials 
and experiences , focusing on life cycle costs 
and suitability. This should be complemented 
by surfacing trials to be carried out in different 
ecological zones, looking at promising 
alternatives.   

FY 2012-13 
(data 
collection) 
FY 2015-16 
(trials) 

DOLIDAR  
RBN 
Projects 

Earthen roads are being upgraded to gravel 
standard and subsequently blacktopped 
without proper assessment of the suitability 
of these surface types to the specific 
characteristics of the roads concerned, 
unnecessarily inflating construction and 
maintenance costs. 

Prepare a manual to assist district engineers 
to select surface types based on existing road 
characteristics, available budget, maintenance 
capacity and availability of materials, 
equipment and skilled / unskilled labour. This 
manual should form an input to the 
DTMP/ARMP preparation process regarding 
upgrading options. 

FY 2013-14 DOLIDAR 
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APPENDIX 1 - CONSTRUCTION COSTS PER KILOMETRE (3.5 M WIDTH) FOR DIFFERENT SURFACE TYPES (NPR) 

 

 Surface type 
RAP   RRRSDP   RAIDP   DRSP   Districts    Average  

m
2
 km  m

2
 km  m

2
 km  m

2
 km  m

2
 km   m

2
  km 

15 cm riverbed gravel including subgrade 
preparation 

240 840,823  295 1,033,725  850 2,975,000  517 1,846,211  246
36

 862,000  430 1,511,552 

16 mm single Otta seal with sand cover over existing 
surface 

338 1,183,118     286 1,000,000  317 1,110,812     314 1,097,977 

16 mm single Otta seal with sand cover including 
riverbed gravel (15 cm) but without consideration of 
base course 

578 2,023,941     1,136 3,975,000  845 2,957,023  1,000
37

 3,500,000  890 3,113,991 

16 mm single Otta seal with sand cover including 
crushed stone base (10 cm) and sub-base (15 cm)  

1,115 3,901,007     1,136 3,975,000        1,126 3,938,004 

20 mm hot bitumen premix over existing surface 454 1,589,078  478 1,674,090           466 1,631,584 

20 mm hot bitumen premix including base (10 cm) 
and sub-base (15cm) 

1,231 4,306,968  1063 3,720,200        2,486
38

 8,700,000  1,593 5,575,723 

40 mm hot bitumen premix over existing surface  820 2,869,598  621 2,174,143           721 2,521,870 

40 mm hot bitumen premix including base (10 cm) 
and sub-base (15 cm)  

1,596 5,587,487  1380 4,831,429           1,488 5,209,458 

River cobble stone pavement: 12 cm compacted 
granular sub-base, 5 cm loose granular material, 8 
cm thick river cobble, voids filled by river spalls and 
sealed with mixture of sand, clay and water 

489 1,712,502        652 2,283,336     571 1,997,919 

Dressed cobble stone pavement in steep area: 12 
cm compacted granular sub-base, 5 cm loose 
granular bedding, 8 cm thick river cobble, voids filled 
with stone chips and sealed with a mixed of sand, 
clay and water 

         660 2,309,049     660 2,309,049 

                                                
36

 Morang NPR 179/m
2
 and Parbat NPR 314/m

2
 

37
 Jhapa 

38
 Morang NPR 2,657/m

2
 and Jhapa NPR 2,314/m

2
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 Surface type 
RAP   RRRSDP   RAIDP   DRSP   Districts    Average  

m
2
 km  m

2
 km  m

2
 km  m

2
 km  m

2
 km   m

2
  km 

Dressed stone pavement across water logged area 
(spot improvement) : Geotextile fabric over improved 
subgrade, 5 cm loose granular bedding, 15 cm thick 
dressed stone, voids filled by river spalls and sealed 
with mixture of sand, clay and water 

681 2,383,617        908 3,178,157     795 2,780,887 

Plum concrete: 5 cm compacted lean concrete, 12 
cm plums and a spacing of 5cm filled with M20 
concrete and compacted to total depth of 15 cm 

         1,068 3,738,705     1,068 3,738,705 

Concrete pavement: 15 cm PCC with 5 cm wearing 
course (M15-M20), stone edging, shoulders of 
granular material and bitumen joints 

         929 3,252,725     929 3,252,725 

Concrete pavement: 15 cm PCC (M15) and 15 cm 
stone soling 

            1,530
39

 5,400,000  1,530 5,400,000 

Cement stabilized pavement: 15 cm natural gravel 
mixed with 5-7.5% cement, stone edging and 
shoulders of granular material  

         583 2,039,060     583 2,039,060 

Pre-cast concrete block: 20 cm compacted sub-
base, 5 cm sand bedding, 7 cm pre-cast concrete 
blocks 

         1,207 4,227,256     1,207 4,227,256 

Note: Costs are at 2011 prices and include supply, laying, placing and compaction and average haulage distance of 15 to 30 km for base materials and 5 km for sub-
base materials. 
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APPENDIX 2 - CONSTRUCTION AND MAINTENANCE COSTS PER KILOMETRE FOR GRAVEL AND OTTA SEAL (NPR) 

 

Year 

Gravel Road - Periodic and routine maintenance   Otta seal road - Construction and routine maintenance 

Periodic maintenance 
(regravelling)  

Routine maintenance 
Discounted 
total cost  

 
Otta Seal 

construction without 
base course 

Routine maintenance 
Discounted 
total cost  Annual 

cost 
Discounted 
annual cost  

Annual 
cost 

Discounted 
annual cost 

 Annual 
cost  

Discounted 
annual cost  

Year 1 
 

- 
 

40,320 40,320 40,320  1,097,977 25,200 25,200 1,124,200 
Year 2 

 
- 

 
40,320 37,094 37,094  - 25,200 23,184 23,184 

Year 3 832,913 704,977 
 

40,320 34,127 739,104  - 25,200 21,329 21,329 
Year 4 

 
- 

 
40,320 31,397 31,397  - 25,200 19,623 19,623 

Year 5 
 

- 
 

40,320 28,885 28,885  - 25,200 18,053 18,053 
Year 6 832,913 548,957 

 
40,320 26,574 575,531  - 25,200 16,609 16,609 

Total 1,253,934 
 

 198,397 1,452,331  1,097,977 
 

123,998 1,221,975 
Average annual cost 208,989 

 
 33,066 242,055  

  
20,666 203,663 

 

Assumptions: 
 
General: 

Discount rate  8 % 
Rainfall Regime High 
Working period by each length person per month 26 days 
Working months per year 12 months 
 
Riverbed gravel surface 

Haulage distance  5  km 
Initial gravel thickness  15  cm 
Gravel loss  3 cm/year 
Residual thickness allowed  9 cm 
Re-gravelling thickness  7.5 cm 
Paving width  3.5 m 
Routine maintenance covered by one length person 2.5 km 
 
Otta seal surface 

Design life of Otta seal will perform excellently 6 years 
Routine maintenance covered by one length person 4 km 
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ANNEX 3B  - ROAD SURFACING (SRN) 

1. Nearly half the highways and feeder roads in Nepal have a bituminous surface, and this is 
expected to increase significantly in the next 5-10 years. Detailed information on the type of 
bituminous surface is not readily available, complicating performance monitoring and maintenance 
planning. Surface dressings are the most widely used bituminous surface (90%). These are being 
applied inappropriately, however, and are selected on the basis of their low construction cost, 
without taking sufficient account of traffic volumes, lifecycle costs or total transport costs. As a 
result these roads deteriorate rapidly with surface roughness surveys identifying 96% of the 
surveyed road length to be in bad condition. 

SURFACE TYPES 

2. Road surface types in Nepal are generally categorised as bituminous, gravel or earthen. The 
majority of highways have a bituminous surface (80%), with very few highways that continue to 
have an earthen surface (10%). The Mid-hill and Postal roads are exceptions, as these are still 
under construction or upgrading and include a large portion of gravel and earthen roads. In the 
feeder roads we see a larger portion of earthen roads (40-60%), especially in the minor feeder 
roads. Except for the Postal road, where gravel predominates as surface type, gravel surfacing is 
only found in 10-20% of the network (usually natural riverbed gravel). The low percentage of gravel 
roads is a result of a policy adopted by DOR to provide low cost bituminous surfacing of earthen 
roads rather than leaving the road surface unsealed. 

Table 3B.1: Road surfaces for SRN roads by road class (km)
40

 

Road class Bituminous Gravel Earthen Total 

National Highways 2,721 80% 323 10% 348 10% 3,392 

Feeder Roads (Major) 2,043 37% 1,212 22% 2,283 41% 5,538 

Feeder Roads (Minor) 103 18% 115 20% 360 62% 578 

Mid-hill Roads 18 2% 36 5% 681 93% 735 

Postal Road 68 11% 379 64% 146 25% 593 

Total SRN 4,952 46% 2,065 19% 3,818 35% 10,835 

Source: SSRN 2010 
 

3. Bituminous surfaces in Nepal mainly consist of surface dressings (a layer of bitumen binder 
into which single-sized stone aggregate is embedded). Generally these are applied as a double 
layer over a granular base (DBST) or as a single layer periodic resealing (SBST). Asphalt premix 
(50-200 mm hot-mixed graded stone aggregate and bitumen) and to a more limited extent 
penetration macadam (compacted layers of single sized crushed stone sprayed with bitumen) have 
been used for surfacing SRN roads in the past, but are less popular. These are mainly found in the 
urban roads in the Kathmandu valley and the East-West Highway. Otta seals (a layer of bitumen 
binder into which graded gravel is embedded) have been introduced more recently under the 
World Bank RMDP project (495 km) and the Indian funded RIP project (306 km), and now form 
approximately 15% of the bituminous paving in the SRN.  

4. Exact information on the lengths of different types of bituminous surfacing is not available from 
either the Statistics for the SRN (SSRN) or the Road Register, as these group all such roads under 
a single bituminous category. The condition survey carried out every 1-2 years, however, provides 
more detailed data. Although this data is not available for the entire bituminous SRN network, the 
2010 condition survey does include information for the majority of bituminous roads (4,290 km - 
87%). This survey distinguishes between an asphalt mix over a granular base (AMGB), a surface 
treatment over an asphalt mix (STAM), and a surface treatment over a granular base (STGB). The 
following table shows us that by far the majority of the surveyed bituminous roads (91%) have a 
surface treatment over a granular base. This includes the commonly used DBST as well as the 
Otta seals that make up approximately 20% of the surface treatments. Asphalt mixes only form a 
small portion of the SRN road surfaces (9%). 
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 The Mid-hill and postal roads are new SRN roads under construction or upgrading, and are formally highway class. 
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Table 3B.2: Types of bituminous surface in the SRN (km) 

AMGB STAM STGB Total 

281 100 3,909 4,290 

7% 2% 91% 100% 

 Source: 2010 road condition survey 

SURFACE SELECTION 

5. Although gravel forms a suitable alternative for low volume roads given its low construction 
costs, subsequent maintenance costs are very high due to the need for periodic regravelling 
(especially in the Hills). Dust pollution is also a serious issue for gravel roads. DOR has adopted a 
policy to provide low cost bituminous surfacing of earthen roads rather than leaving the road 
surface unsealed, and this note will therefore focus on the bituminous surfaces in use in Nepal. 

6. Unit costs have been collected for different bituminous surface types from several SRN road 
projects, recalculating the costs to 2011 prices by applying a discount rate of 8%, and adjusting 
costs to a road width of 4.5 m to allow easy comparison. Costs for asphalt concrete pavement 
(re)construction including base, sub-base and sub-grade works could not be obtained, but are 
likely to be in the order of NPR 8 million per kilometre. DBST is significantly cheaper than asphalt 
mixes, but is more expensive than the newly introduced Otta seals. For periodic maintenance the 
SBST resealing is much less expensive than the asphalt mix overlays.  

Table 3B.3: Unit costs for different surface types (2011 prices) 

Surface type Project # of 
contracts 

Year Applied 
length (km) 

Average cost 
(NPR/km) 

Double bituminous surface treatment, including base, 
sub-base, priming and sub-grade preparation 

RCSP 17 2009 256 5,392,000 

Double bituminous surface treatment, including base, 
sub-base, priming and sub-grade preparation 

RNDP 4 2005 20 6,140,000 

Double bituminous surface treatment, including base, 
sub-base, priming and sub-grade preparation 

STFP 2 2007 29 6,990,000 

Otta seal including sand sealing and sub-base RSDP 5 2008 74 3,351,000 

100mm asphalt concrete overlay, including partial 
rehabilitation of base and sub-base  

RNDP 1 2005 140 5,944,000 

50mm asphalt concrete overlay KTM 1 2011 2 5,545,000 

Single bituminous surface treatment (periodic 
maintenance) 

RMDP 23 2000-
2005 

749 1,519,000 

Source: Compilation by consultants. Prices were adjusted to 2011 prices using an annual discount rate of 8% as per 
Nepal Rastra Bank website, and recalculated for a 4.5 m wide carriageway. 
 

7. DBST over a granular base is the most common bituminous surface type in Nepal. It is 
generally found to be most suitable for traffic volumes up to 1,000-1,500 AADT and is considered 
to have a lifespan of some 6-8 years in Nepal. However, this surface type is sensitive to having a 
properly sized aggregate, requires good traffic control during and shortly after laying, and is 
severely affected by rainfall during laying.  

8. Otta seals allow for a more flexible aggregate specification, are less sensitive to climate and 
traffic during laying and are cheaper than DBST, with a slightly longer lifespan. Otta seals require 
extensive rolling to ensure quality. The single Otta seals that are commonly used in Nepal are only 
suitable for traffic levels up to 500 AADT41.  

9. Asphalt mixes are more expensive than DBST, but ensure significant savings in VOC, 
especially for higher traffic levels. They are more suitable for steep gradients, sharp curves and 
high axle loads, and have a longer lifespan (8-12 years). They require a higher technological 
discipline, however, and have higher requirements regarding material quality and production 
equipment, making them less suitable for implementation by local contractors or for shorter road 
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 Double Otta seals allow for greater traffic volumes exceeding 1,000 AADT but are not commonly used in Nepal, except 
for steep gradients and sharp curves. Lack of proper quality control appears to limit the traffic volumes the single Otta 
seals can support in Nepal, especially in the LRN where traffic levels of 100 AADT are already posing problems. 
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sections. Asphalt mixes tend to require sealing after 1-2 years due to embrittlement and premature 
cracking, but initial recurrent maintenance costs tend to be lower.  

10. Trials with these three surface types, as well as penetration macadam, were carried out under 
the RMDP project in 2002 as part of the introduction of Otta seals. A general assessment in 2007 
identified some minor problems with undulations in the Otta seals and especially the DBST. It also 
identified a loss of seal aggregates and some minor pothole formation in the Otta seals and DBST, 
as well as with the penetration macadam, while the asphalt mix was found to still be in very good 
condition. The assessment concluded that the Otta seals performed well, particularly in low volume 
roads in the Hills. 

11. DOR’s Design Standards for Feeder Roads (1997) state that surface dressing (DBST) should 
be used for highways and feeder roads with over 150 or 250 AADT for respectively the Hills and 
Terai, while DOR’s Guideline on the Use of Surface Dressing and Premix Surfacing (1999) states 
that such surface dressings should be used only for traffic volumes of up to 1,250 AADT, where 
they form the most economical option with the lowest total transport costs. For traffic levels over 
2,000 AADT, the guideline states that asphalt premixes are to be applied, resulting in lower total 
traffic costs mainly due to lower VOC. For roads with traffic levels between 1,250 and 2,000 AADT, 
the selected option depends on the maintenance capacity - where proper routine maintenance 
cannot be ensured, surface dressings are recommended as the lower VOC for asphalt premixes 
will not be achieved. Maintenance has improved significantly since the adoption of this guideline, 
making asphalt premixes a suitable option also for these lower traffic levels.  

12. However, these policy documents are not being followed in practice. An analysis of the roads 
for which traffic data was available from the 2010 traffic count, shows that in 79% of the roads with 
over 2,000 AADT, surface treatment over a granular base was provided, including for roads with 
traffic levels as high as 24,000 AADT (Arniko highway). For very low traffic levels of less than 250 
AADT, surface treatments still dominate, whereas gravel is prescribed. The preference for surface 
dressings is obvious, and can be explained by a desire for a bituminous surface at a low cost.  

Table 3B.4: Surface type according to traffic volume 

Traffic volume AMGB / STAM STGB GR 

Over 2,000 AADT 17% 79% 4% 
250-2,000 AADT 3% 80% 17% 
Below 250 AADT 9% 64% 27% 

Source: Road condition survey 2010 
 

13. It appears that technical considerations and economic analyses do not figure strongly in the 
selection for a certain surface type, and that construction costs and funding considerations play a 
major role, with the government opting for cheaper surface dressings in most cases. In the case of 
periodic maintenance, surface treatments are also the norm. The 2007 Priority Investment Plan 
(PIP-II) states that DOR policy is to apply surface dressings for roads with traffic levels below 3,000 
AADT and overlays for roads with higher traffic levels. The reality, however, is that surface 
treatments are applied in almost all roads with very few exceptions (mainly around Kathmandu and 
in the East-West Highway). 

14. The choice for a certain surface type is also strongly dependant on the project. For instance, 
different periodic maintenance approaches were used in different road sections in the East-West 
highway, despite having similar terrain, traffic and climatic conditions. In the World Bank funded 
sections SBST was applied, while in the ADB funded section overlays were applied. Similarly, the 
World Bank RSDP project has been promoting Otta seals, while the RCSP, RNDP and STFP 
projects under ADB funding applied DBST.  

15. This focus on surface treatments has not led to optimal interventions, which is evident from the 
road condition survey data. The SDI data is quite positive, showing 11% of the surveyed SRN 
network to be in good condition, 67% in fair condition and only 22% in poor condition 
(nevertheless, the percentage of roads in good to fair condition is down from 86% in 2004 to 78% 
in 2010). If we look at the IRI data, however, we find that 96% of the surveyed SRN network is in 
bad condition (requiring rehabilitation), with 3% in poor condition and only 1% in good or fair 
condition (down from 61% in 2004). This reflects the focus on surface dressing, which improves 
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the SDI, but has little effect on the IRI. IRI values are only used as a reference indicator, however, 
and do not influence the selection of the surfacing. The 2007 Priority Investment Plan addresses 
this issue and shows (using HDM-4) that an approach where overlays are applied for roads with 
traffic volumes of exceeding 1,000 AADT, will result in a significantly increased percentage of 
roads in good to fair condition after 10 years (95% instead of 65%), while only marginally 
increasing maintenance costs over the same period (5%). This is very much in line with the DOR 
Guideline on the Use of Surface Dressing and Premix Surfacing (1999), although this policy 
document does not apply to maintenance activities. 

16. Based on the information above, it is clear that Otta seals and DBST are appropriate under 
specific circumstances and for traffic levels up to 500-1,000 AADT. In roads with traffic levels over 
1,500 AADT, asphalt mixes are likely to be a better option, given the lower lifecycle costs but 
especially the lower total transport costs. Similarly, for periodic maintenance, surface treatments 
are not always the best option. The choice between a reseal and an overlay should be governed 
by the existing traffic volume and surface roughness. In order to determine the proper cut-off point 
for applying surface treatments in either pavement (re)construction or periodic maintenance, it is 
recommended to review the modelling as carried out for the Guideline on the Use of Surface 
Dressing and Premix Surfacing (1999) and for the Priority Investment Plan (2007), using up-to-date 
figures. 

17. Using the outcomes of this modelling, it is recommended to prepare a new guideline for 
surfacing, building upon the different previous guidelines in existence. The new surfacing guideline 
should expand its scope to include the Otta seals, and also incorporate the recommended gravel 
standards from DOR’s Design Standards for Feeder Roads (1997), thus providing a full overview 
of the most common surfacing options and criteria for their selection. The surfacing guidelines 
should set the cut-off ranges for different surface types. These cut-off ranges will be strongly 
influenced by traffic levels, but should also take into account topographic and climatic conditions.  
This new guideline should also provide guidelines for periodic maintenance. 

18. To ensure that these surfacing guidelines have an impact, their use needs to be enforced. As 
mentioned in the current guideline, “where exceptions are considered necessary, a sound technical 
and economic case for the proposed changes must be made to the Department”. By ensuring 
proper implementation of this policy document, the current situation where surface selection is 
governed by a short-term view dominated by financial costs and available budget, can be avoided, 
and surface selection may be guided more by economic lifecycle costs and total transport costs. 
To facilitate monitoring of the implementation of this guideline, it is further recommended to include 
more detailed information on the surface type in the Road Register (as prepared by DOR as input 
for the ARMP), which may then be updated by either the DROs or the HMIS unit on an annual 
basis. 

19. From an environmental perspective, bituminous surfaces result in less dust pollution problems 
than gravel, but use petroleum or fuel wood for the heating of the bitumen or asphalt. Suitable 
energy sources or the use of cold application of bitumen (emulsion or emulsified products) can 
reduce negative environmental effects. Recycling of bituminous surfacing either as base material 
or as new bituminous surface (adding rejuvenating agent or additional bitumen) can also help 
minimise negative environmental effects. Stone and aggregate extraction can form serious 
problems if not properly monitored, with many riverbeds already affected by over extraction. Stone 
and aggregate extraction from riverbeds and quarry pits should be managed with strict following of 
environmental mitigation plans with adequate monitoring from the project authorities. The inclusion 
of environmental guidelines in the above-mentioned policy documents is recommended.  

ALTERNATIVE SURFACES 

20. Alternative surface types to the ones mentioned above are scarce in Nepal. Consolidated 
information on alternative surface types for highways and feeder roads does not really exist 
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internationally, with most studies looking at alternatives for low-volume roads42. For the low-volume 
SRN roads, similar options exist as for the LRN, and relevant information can be found in the road 
surfacing note for the LRN. This note will limit itself to discussing a few alternative options with 
great potential, as well as providing some unit cost data obtained from surfacing trials carried out in 
the LRN by SDC.  

Table 3B.5: Unit costs for alternative surfaces (NPR) 

Surface type m
2
 km 

River cobblestone pavement  571 2,570,000 
Dressed cobblestone pavement  660 2,970,000 
Dressed stone pavement  795 3,578,000 
Cement Concrete pavement 929 4,181,000 
Cement stabilized pavement  583 2,624,000 
Pre-cast concrete block 1,207 5,432,000 

Source: SDC trials. Costs are at 2011 prices for 4.5 m wide carriageway, and include supply, laying, placing and 
compaction and average haulage distance of 15 to 30 km for base materials and 5 km for sub-base materials. 
 

21. Stone paving is evaluated very positively due to its low maintenance requirements and the 
high residual value of the construction materials. It is already used for spot improvements in Nepal, 
but not for general surfacing. Where stones are available locally, stone paving becomes 
competitive, especially if lifecycle costs are used. It also allows for significant employment 
generation, with as much as 80% of the investment going to salaries. Road roughness is higher 
than properly maintained bituminous surfacing, making it less suitable for high traffic volumes.  

22. Where proper quality control is ensured, concrete blocks can be used for medium to high 
traffic levels. They have the advantage of allowing for significant employment generation and easy 
repairs. However, proper quality control is essential. This surface type is widely used in feeder 
roads in Central America. Clay bricks are considered to be less suitable for the SRN as they only 
support traffic levels of up to 200 AADT. 

23. Cement concrete forms a very suitable alternative for very high traffic volumes or spot 
improvements. Cement concrete was found to provide good performance in all the trials, but its 
construction costs made it less suitable for low volume roads, except for spot improvements. 
Cement concrete is applied in the Banepa-Sindhuli-Bardibas road in steep gradients and sharp 
curves where tire forces are great. Reinforcement using bamboo or steel is recommended for high 
axle loads or subgrades with poor carrying capacity. The lifespan of concrete roads is high (at least 
15-20 years), resulting in lifecycle costs becoming competitive with bituminous surfacing. 

24. The use of bituminous surface types appears to be the most suitable for the majority of SRN 
roads. Cement concrete forms a very suitable alternative for very high traffic levels or problem 
areas, while for low to medium traffic levels stone paving or concrete blocks can be used where 
local conditions make these options more economical, or where employment generation is an 
objective. 
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 Important studies in this respect have been the Low Cost Surfacing research in Cambodia, the surfacing research 
carried out by SEACAP in Vietnam and the study on surfacing unsealed rural roads by the World Bank. In Nepal the only 
trial found including various alternative surface types was the one carried out by SDC in the LRN. 
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ACTION PLAN 

Problem Action Timeframe Responsible 

Information on surface types in the Road 
Register and SRN does not provide sufficient 

detail, making monitoring of performance or 
proper planning of maintenance impossible.  

Detailed information on the road surface 
type should be included in the Road 
Register and updated annually together 
with the condition data.  

FY 2012-13 
 
 

DOR 

Little information is known about the 
performance of different surface types, their 
actual maintenance needs and lifecycle 
costs, and their suitability for the SRN roads. 

Analyse the data from the road condition 
surveys and the maintenance 
programmes to evaluate performance of 
different surface types under different 
conditions. Carry out surface trials 
including both bituminous and alternative 
surface types. 

FY 2013-14 DOR 

DOR’s policies on surfacing are not being 
followed and bituminous surface treatments 
are widely applied in pavement 
(re)construction and periodic maintenance 
the SRN, irrespective of the traffic, 
topographical and climatic conditions, and 
without taking into account the road 
roughness.  

Ensure compliance with DOR’s surfacing 
policies. Integrate these policies into a 
single policy document, updating the cut-
off points based on a new economic 
analysis and expanding the scope to take 
into account changing relative costs, 
increased traffic levels and new surface 
types (Otta seals). Include both 
(re)construction and periodic maintenance 
of pavements in this document. 

FY 2012-13 DOR 
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ANNEX 4A  - ROAD MAINTENANCE (LRN) 

1. Maintenance planning is governed by the DTMP and ARMP. However, the complicated nature 
of these documents means they are not updated regularly and are not being followed in practice. 
Funding for maintenance is below the targets set by the GON and comes from a very wide range 
of sources, complicating budget preparation and monitoring, while donor funding for maintenance 
tends to be limited to specific project roads rather than the rural road network as a whole. 
Institutional arrangements are complicated with many hierarchical levels and numerous 
committees, and at the same time existing capacities at central and district level are limited. 
Regarding maintenance implementation, user committees are generally involved, which have a 
tendency to subcontract contractors and equipment in violation of existing legislation. Insufficient 
attention is given to promising experiences with lengthworkers and maintenance teams. There is 
great scope for improving rural road maintenance by simplifying and streamlining existing 
procedures and increasing available resources. 

MAINTENANCE PLANNING 

2. In Nepal, 8 types of road interventions are distinguished: new construction, upgrading (formally 
defined as a change in class, but more commonly used to signify a change in surface type), 
rehabilitation (major repairs and improvements), periodic maintenance (repairs carried out every 
few years costing less than NPR 80,000/km43), recurrent maintenance (repairs carried out a few 
times a year), routine maintenance (regular maintenance throughout the year), preventive 
maintenance (creation of additional protection measures) and emergency maintenance (response 
to unforeseen and sudden damage). Most official documents in Nepal define maintenance as the 
combination of routine, recurrent, periodic, emergency and preventive maintenance. However, 
there are notable exceptions that also include rehabilitation and upgrading under maintenance, the 
most significant being the Roads Board Regulations (2004). This section looks at the overall 
planning process for the rural road sector, which is governed by two planning procedures, namely 
the District Transport Master Plan (DTMP) and the Annual Road Maintenance Plan (ARMP).  

DISTRICT TRANSPORT MASTER PLAN (DTMP) 

3. The District Transport Master Plan (DTMP) is a 5-year plan that is prepared at district level, 
and prioritises the main interventions to be undertaken, selecting those that can be carried out 
during the planning period within the expected budget. The DTMP is complemented by annual 
district plans that define the actual activities to be undertaken each year. The need for master 
plans was first introduced in the Local Self Governance Act in 1999, and repeated in all road 
related policy documents since then. The Approach Manual for the Development of Rural and 
Agricultural Roads (1999) that describes how DTMPs were to be prepared, has recently been 
replaced by the Interim DTMP Guidelines (2010). With the new Guidelines, the scope of the 
DTMPs was changed to include only district roads, with village roads relegated to VDC level 
planning. At the same time, however, the rural road classification was changed, resulting in the 
reclassification of many former village roads as class B district roads. Main trails, ropeways and 
footbridges continue to be included in the DTMP. 

4. The DTMP planning process basically comes down to the identification of the required road 
interventions in the district (new construction, rehabilitation, upgrading, periodic and regular 44 
maintenance), and the ranking of the different roads based on a set of criteria that depend on the 
specific type of intervention. Simultaneous ranking for different types of interventions is not 
possible, and instead the Interim DTMP Guidelines (2010) determine that the DDC should allocate 
a certain percentage of the available budget to each group of interventions, thereby distinguishing i) 
new construction, ii) rehabilitation and upgrading, and iii) maintenance. According to the available 
budget for each intervention type over the next 5 years, the number of priority roads that can be 
included in the plan is to be determined for each intervention type. Remaining roads form part of 
the 20-year Perspective Plan and will supposedly be included in the future DTMPs. 
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 As defined in the Interim DTMP Guidelines (2010) as well as the former Approach Manual for the Development of 
Rural and Agricultural Roads (1999). 
44

 Defined as the combination routine and recurrent maintenance. 
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5. There are a number of important issues regarding this planning process. The most basic 
problem is that up-to-date road inventories and condition surveys generally do not exist, making it 
impossible to determine the required interventions, let alone calculate or estimate their costs. Even 
basic road inventories are generally lacking, and as a result the DTMPs tend to only cover part of 
the existing road network. Roads are generally entered at the request of the local political leaders, 
and the ranking process is only carried out over those roads that have been entered. Without a full 
road inventory and an up-to-date condition survey, the planning process is severely compromised. 

6. A second issue is that the procedure for ranking the roads is not appropriate. Ranking criteria 
for new construction focus on beneficiary population instead of access45, while criteria for ranking 
rehabilitation works look mainly at the existing traffic volume, which in the case of poor condition 
roads cannot be considered to be representative. Measurement units used for the ranking criteria 
are also considered unsuitable in a number of cases. Definitions and measurement units should be 
used that facilitate data collection and calculations. It is further recommended to normalise the 
criteria using the cost of the intervention rather than the road length. The ranking criteria are 
currently being applied separately for class A and class B roads, which does not appear logical. All 
district roads should be ranked together, allowing the highest priority interventions to be identified 
irrespective of their class. In the past, the ranking criteria included the priority according to the 
districts, allowing for the incorporation of other prioritisation criteria by the DDC (for instance the 
spreading of funds over different parts of the district). This is no longer the case, and the restrictive 
ranking procedure has been mentioned by districts as a serious problem in getting the plan 
approved by political parties and different population groups in the district. As a result, 
implementation tends not to follow the plan and other roads are prioritised in practice, undermining 
the whole planning process. The ranking process will therefore need to be revised, ensuring 
compliance with national policies, facilitating application of the criteria and providing a certain 
degree of manoeuvring room for district authorities to incorporate other criteria considered 
important at district level.  

7. A very important issue is related to the collection of data for the DTMP. The Interim DTMP 
Guidelines (2010) require the collection of significant amounts of data, related to the economic 
potential of different parts of the district, the importance of market centres, the road network, etc. A 
large portion of the collected data is not used in the planning process, however, and as such its 
collection forms a waste of resources. The data collected for the Indicative District Potential Map, 
for instance, is not used in the ranking process (except for the population data). Although the 
market centre data is used for the calculation of the Centrality Index, the market survey form 
includes extensive data collection that is not required for the calculation of this index. The same 
goes for the proposed road inventory and condition survey forms, which include vast amounts of 
data that is not used in the ranking process. The data collection process needs to be significantly 
simplified, limiting it to basic data that will be used in the planning process. Required data should 
furthermore be easily collectable using simple tools and skills that are available at district level (as 
opposed to for instance GIS modelling that is beyond the scope of most districts). This will greatly 
reduce the amount of resources required for the preparation of the DTMP, ensuring more timely 
updating, but more importantly, ensuring greater involvement at district level and greater ownership 
of the end result.  

8. At the same time, the DTMP report should be simplified, removing all information that is not 
directly related to the plan. The average length can thus be reduced from 100-200 pages 
(excluding annexes and maps) to 20-30 pages (including annexes and maps). This will ensure that 
the report is read, resulting in greater involvement. Together with the reduction of data collection, 
this will greatly reduce the resources required for DTMP preparation (currently estimated in the 
Interim DTMP Guidelines (2010) at 12 work months of inputs from specialists and a further 9 work 
months from assistants over a 6 month period). 

9. Although the DTMP Guidelines mention the need for maintenance ranking, in practice the 
DTMPs limit themselves to defining the budget allocation to maintenance. This seems appropriate 
as the preparation of 5-year maintenance plans appears unrealistic at this stage. This should, 
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 2 or 4 hours walking distance to an all-weather road. 
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however, be formalised in the Interim DTMP Guidelines (2010), which should define certain budget 
ranges for each intervention type with the aim of promoting maintenance, while at the same time 
ensuring sufficient flexibility to take into account the specific context of each district (e.g. allowing 
districts with a limited road network to focus more on new construction). 

ANNUAL ROAD MAINTENANCE PLANS (ARMP) 

10. The Annual Road Maintenance Plan (ARMP) was first introduced in the Roads Board Act in 
2002. This considered that all maintenance funding would flow through Roads Board Nepal (RBN), 
requiring submission of annual maintenance plans as the basis for budget allocations. 
Maintenance is defined in the Roads Board Act (2002) and Regulations (2004) to also include 
rehabilitation and upgrading, which is in contradiction with most other legislative and policy 
documents. The allocation of RBN funding is in the priority order of routine, recurrent and periodic 
maintenance, followed by rehabilitation and upgrading. 

11. The Roads Board Act (2002) and Regulations (2004) state that ARMPs are to be prepared by 
all road agencies, including the DDCs, municipalities and the District Road Offices (DRO) under 
DOR. Integrated plans are to be prepared by DOR for the SRN and by DOLIDAR for the LRN 
(municipalities and DDCs). Although DOR does prepare integrated ARMPs, this has not worked 
properly in the case of DOLIDAR and the ARMPs are currently submitted directly to RBN by the 
DDCs and municipalities. RBN subsequently prepares a nationwide integrated ARMP. The 
analysis of 10 ARMPs 46  prepared in 2010 with support from different donors, resulted in the 
following issues being identified. 

12. The lack of up-to-date road inventories and condition surveys appears to have been a problem. 
Data was either collected in the field by consultants, or incomplete versions from DTMPs were 
used. Generally up-to-date data was only collected for a limited number of roads due to time 
constraints. This process therefore did not result in a proper overview of the road network and its 
maintenance needs, undermining the rest of the planning process.  

13. The analysis of the ARMPs further showed that the procedures used for ranking the roads 
differed per district. In some cases the ranking from the DTMP was used, which makes little sense 
as this includes only the roads requiring new construction, upgrading and rehabilitation. In other 
cases the ranking was supposedly according to traffic levels, beneficiary population, and cost. This 
is in accordance with the Rural Road Maintenance Directives (2008), although it is not clear how 
this ranking procedure works in practice as there are no weights provided for the different criteria 
used. The Rural Road Maintenance Directives (2008) also include a second ranking procedure that 
looks at road status, traffic volume, district priority and strategic importance, in line with the Rural 
Transport Management Information System (RTMIS), but these criteria are more complicated and 
require more data, and were not found to have been applied in any of the ARMPs analysed.  

14. It is also not clear how the available funding is allocated to different maintenance types. It 
appears that it is allocated to prioritised roads for all the maintenance required in those specific 
roads. This would mean that it is not possible to prioritise or include only specific maintenance 
types. The Rural Road Maintenance Directives (2008) state that priority should be given in the 
order emergency-routine-recurrent-periodic maintenance, but this does not appear to be applied 
anywhere. This prioritisation criterion seems rather simplistic, and not justified in all situations. 
Guidance on the allocation of available funding to different maintenance types and different roads 
is required. 

15. The level of coherence between DTMPs and ARMPs is very low, and generally the budget 
allocation in the ARMP is lower than the maintenance allocation in the corresponding DTMP. Other 
data from the DTMP including road inventories, condition surveys and traffic data, also appears to 
go unused in the ARMP, even where both documents were produced in the same year. There is 
therefore a need to make the DTMPs and ARMPs more coherent, by ensuring that the DTMP 
forms the basis for the ARMP.  
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16. In the ARMPs, routine and recurrent maintenance needs were generally identified, and 
estimated costs were provided. This was even the case for upgrading and rehabilitation, although 
these costs were generally not included in the ARMP budget. However, periodic maintenance was 
generally not included in the ARMP. It appears that this was due to budget limitations, with the 
entire budget being used up by the routine and recurrent needs. However, it also appears that the 
implementation of planned periodic maintenance is uncommon in rural roads. Where periodic 
maintenance costs were included in the ARMP, it was found that the allowable amount of NPR 
80,000/km set for periodic maintenance in the DTMP Guidelines was generally exceeded (with 
average costs as high as NPR 500,000/km). A proper assessment of periodic maintenance needs, 
especially for gravel and blacktop roads, should be included in each ARMP, in order to be able to 
assess the maintenance gap and define appropriate funding levels. 

17. The ARMP planning procedure is not properly defined in any official document, although 
templates have been prepared by DOR for use by the DROs. RBN also provides annual training to 
the local bodies in the preparation of the ARMP. This lack of guidelines was evident in the variation 
found between the 10 ARMP documents analysed. Where local bodies do not receive donor 
support in the preparation of the ARMPs, many do not comply with the requirements of submitting 
ARMPs. Over time, in an effort to ensure greater compliance with the ARMP requirement, RBN 
has simplified the document, which now appears to consist of only a one-page road status table in 
the case of local bodies. This table includes basic information on length, surface type, condition, 
traffic, population, ownership, required interventions and proposed funding sources. As such it 
provides a relatively good one-page overview, although there is room for improvement regarding a 
proper assessment of the funding situation and the maintenance costs, as well as further detail 
regarding the roads (e.g. road code, surface type by length, all-/fair-weather, etc.). A simple ARMP 
structure needs to be developed, based on the road status table and complemented with minimal 
additional data. Short guidelines need to be prepared to assist districts in preparing the ARMP. 

18. The main reason why districts do not submit ARMPs, however, is not so much the effort 
required in preparing the ARMP document, but the fact that the amount of funding that can be 
mobilised through the ARMP is minimal. The Rural Road Maintenance Directives (2008) state that 
the ARMP is required for any maintenance funding from central level, but in practice the ARMP is 
only required for RBN funding, which forms less than 0.5% of the district road budget according to 
the DTMPs analysed (although it tends to be more important in terms of maintenance funding, 
forming 10% of maintenance funding on average). Although the ARMP document itself has been 
significantly simplified, the subsequent reporting requirements remain stringent and were 
mentioned by districts as the main reason for not submitting ARMPs to request RBN funding. More 
significant funding levels are required to stimulate ARMP preparation, ensuring that all 
maintenance related funding is submitted to the same set of planning (ARMP) and reporting 
procedures, and ultimately channelling all maintenance funding through RBN. This will require the 
creation of a specific LRN budget within RBN, to allow additional (donor) funding to be targeted to 
the LRN. 

MAINTENANCE FUNDING 

19. Funding for rural road maintenance comes from several different sources. Although RBN was 
envisaged to become a single window for road maintenance funding, it has not lived up to this 
expectation in the case of rural roads, and only provides a small amount of funding. The budget of 
RBN recently increased significantly, from NPR 650 million in 2008/9 to NPR 2,500 million in 
2010/11, although it still does not receive the full amount it is entitled to under law. Only 30% of 
RBN funding goes to the LRN, and less than half of that is allocated to rural roads, resulting in 
DDCs receiving an average of 13% of total RBN funding in the period 2004-2009. Applying this 
percentage to current funding would imply an amount of NPR 325 million, or an average of 4 
million per district. In the DTMPs analysed for 7 districts47, average planned RBN funding came to 
less than NPR 1 million, however, while in the ARMPs for these same districts the expected 
allocations from RBN were only slightly higher at an average of NPR 1.5 million. As such, RBN 
funding forms less than 0.5% of DTMP funding, and even in the case of ARMPs forms only 10% of 
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 Dadeldhura, Dailekh, Jhapa, Khotang, Morang, Parbat and Sankhuwasabha. For these districts both the DTMPs and 
ARMPs (prepared in 2010) were obtained, allowing detailed analysis and comparison. 
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the maintenance budget. This must be appreciated in a context where planned maintenance 
allocations only form 6% of DTMP planned budgets, signifying the low levels of funding received by 
the DDCs from RBN. Formally, at least 70% of RBN funding should be used for maintenance 
(excluding rehabilitation and upgrading), and in order to use RBN funding, DDCs must provide at 
least 20% counterpart funding (30% in the case of municipalities). 

20. Allocations from the DTMP budget to maintenance vary greatly for the 7 districts analysed, 
ranging from 2% to 20% of total DTMP funding. However, an analysis of the corresponding ARMPs 
found that in most cases the ARMP budgets were far below the maintenance allocations according 
to the DTMPs, ranging from 0.7% to 15%, averaging just over half the DTMP allocation. The 
average annual 2010-11 DTMP budget for the 7 districts came to NPR 220 million, ranging from 
NPR 76 million to NPR 360 million. DTMP budgets are increasing significantly, with average 
annual increases of 50% witnessed in Khotang and Sindhupalchowk over the last three years. The 
average ARMP 2011-12 budget for the 7 districts came to NPR 13 million (6% of the average 
DTMP budget), ranging from NPR 2 million to NPR 23 million. For 4 non-SWAp districts48, the 
average ARMP budget only came to NPR 7.6 million, indicating the importance of SWAp funding 
for maintenance49. Average planned allocations to rural road maintenance as a percentage of the 
DTMP budget are therefore likely to be in the order of 4% in Nepal. Anecdotal evidence further 
suggests that in implementation, funding is reallocated to rehabilitation and upgrading, and even 
new construction, while often being reported as maintenance. This is even the case for conditional 
grants and other funds earmarked specifically for maintenance. Actual allocations to maintenance 
are therefore lower still and can be estimated to represent 2-3% of rural road sector funding. 

21. The largest portion of rural road maintenance funding comes from conditional grants. An 
important part (35%) comes from the conditional grants linked to the different rural road projects, 
where an average of 4% of the total grant is allocated to maintenance. RTI-SWAp funding is the 
second major source of maintenance funding, providing 22% of the maintenance budget, with 
roughly half the planned SWAp budget allocated to maintenance. It must be noted, however, that 
most districts do not receive this funding. Unconditional grants and internal revenue from the last 
major source of funding (respectively 22% and 8% of the maintenance budget), with an average of 
4% of the DTMP funding from these sources allocated to maintenance. 

Table 4A.1: Average funding allocations according to DTMP and ARMP 

Funding source 

DTMP 
 

ARMP 

NPR % 
 

NPR % 

Road projects 110,061,100 48% 
 

4,288,363 35% 

RTI-SWAp 6,072,938 3% 
 

2,681,718 22% 

DDC grants  39,913,189 17% 
 

2,567,473 21% 

VDC grants 21,048,750 9% 
 

144,303 1% 

DDC internal revenue 17,931,584 8% 
 

1,000,007 8% 

People's contribution 26,261,625 11% 
 

242,773 2% 

RBN 1,187,500 1% 
 

1,244,727 10% 

Other sources 6,168,188 3% 
 

69,812 1% 

Total 228,644,873 100% 
 

12,239,175 100% 
Source: DTMP and ARMP reports 
 

22. It may be clear that allocations to maintenance stay well below the 10% of the construction50 
budget set as a target in the Local Infrastructure Development Policy (2004) and Rural 
Infrastructure Development Strategic Action Plan (2007). The Rural Road Maintenance Directives 
(2008) state that at least 3% of total internal revenue of DDC, VDCs and municipalities as well as 2% 
of internal and central grants should be allocated to rural road maintenance. The table above 
shows that on average 4% of the DTMP allocation from internal revenue and grants is reserved for 
maintenance. Assuming that an average of 40% of grants and internal revenue is allocated to the 
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 Khotang, Sindhuli, Okhaldunga, Ramechhap. 
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 Lower DDC allocations are also a major reason for the lower budgets in these districts. 
50

 Understood to include new construction, rehabilitation and upgrading. 
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DTMP by DDCs and VDCs, this would imply that 1.6% of these funding sources is being reserved 
for maintenance, lower than the 2-3% target set in the Rural Road Maintenance Directives (2008). 
The Rural Road Maintenance Directives (2008) also sets a target of 5% of rural road project 
funding that should be allocated to maintenance, which seems to be largely met (4%). Anecdotal 
evidence suggests that actual allocations to maintenance fall short of the planned allocations 
indicated in the ARMPs, thus further reducing the percentage of road sector funding going to 
maintenance. 

23. Indications of the actually required maintenance budget are not generally provided in the 
ARMPs, which tend to indicate only the prioritised roads and maintenance interventions given the 
available budget (periodic maintenance needs are generally omitted, for instance). As a result, it is 
not possible to determine the maintenance gap, or to determine the levels of funding required for 
sustainable maintenance. It would be preferable that the ARMPs apply a procedure where the full 
maintenance needs are first estimated, before defining the interventions to be carried out based on 
the available budget (similar to the process applied for the DTMP). This would allow the GON to 
determine the maintenance gap and the actual funding needs for maintenance.  

RTI MAINTENANCE PILOT 

24. Attempts by rural road projects to address maintenance issues have had mixed results. They 
have tended to concentrate on preserving only those assets which are created under the project 
rather than the maintenance of the rural road network as a whole. They are also poorly suited to 
supporting GON efforts to maintain the rural road network.  The GON government is therefore in 
the process of adopting a sector-wide approach (SWAp) to the funding of maintenance. This would 
allow donors to provide effective medium to long term funding for maintenance of the LRN much in 
the same way as development funds are now provided through LGCDP. This approach is currently 
being piloted in 7 districts. 

25. The approach now planned by DOLIDAR for the SWAp pilot districts to March 2013 includes 
the provision of substantial additional capacity to DTO offices, the use of post monsoon road 
condition surveys to prepare annual repair programmes and assess the LRN maintenance funding 
gap, development and harmonisation of minimum technical and financial procedures acceptable to 
GON and donors, preparation of a financial support plan for financing maintenance works in pilot 
districts, and testing of the viability of adopting a SWAp followed by an eventual roll out programme 
to districts nationwide.  

INSTITUTIONAL ARRANGEMENTS 

26. The Local Self Governance Act (1999) makes local bodies responsible for the maintenance of 
local infrastructure, including roads. This is reiterated in the Local Infrastructure Development 
Policy (2004). As a result, municipalities, DDCs and VDCs are responsible for maintenance for 
respectively urban, district and village roads. 

27. As per the Local Infrastructure Development Policy (2004), MLD through DOLIDAR is 
responsible for policy formation, information management, technology development and 
coordination. DOLIDAR is also supposed to prepare integrated ARMPs to be sent to RBN, but has 
not been able to fulfil this role in a timely fashion. As a result, ARMPs are now being sent directly to 
RBN, often without DOLIDAR receiving a copy. Technical support to the DDCs regarding 
maintenance is provided by the DTOs. 

28. Roads Board Nepal is an autonomous body created by the Roads Board Act in 2002, 
responsible for making funding available to road related bodies (DOR, municipalities and DDCs) 
for the repair and maintenance of strategic, urban and district/agricultural roads. According to the 
Roads Board Act (2002), RBN can collect road tolls, fuel tax, vehicle registration fees and vehicle 
entry fees. In practice it only collects tolls, and fuel tax and vehicle registration fees are allocated to 
RBN by the Ministry of Finance, often below the amount RBN is entitled to by law. RBN can further 
receive funding from grants or loans obtained from central government, foreign governments, 
international organisations or any other sources, allowing it to become the single maintenance 
funding window it was envisaged to be. However, these other funding mechanisms have yet to be 
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applied. RBN can also specify the standards to be achieved in maintaining and repairing the roads, 
thus duplicating the role of DOLIDAR in the case of rural roads. 

29. At district level, the LID Policy (2004) requires the involvement of committees in the planning 
and implementation of maintenance. The Rural Road Maintenance Directives (2008) call for a 
specific District Rural Road Maintenance Committee (DRRMC) to identify local maintenance 
funding sources, prioritise interventions and carry out monitoring. In high level meetings it was later 
decided to merge this committee with the general District Transport Infrastructure Coordination 
Committee (DTICC) that looks at different types of transport infrastructure and different 
interventions at district level51. The DTICC is responsible for the management of the District Rural 
Road Maintenance Fund (DRRMF), has to approve the ARMP and DTMP, and is responsible for 
monitoring implementation. 

30. Committees are further required at road level, although different names and roles are allocated 
to such committees in different documents. Again the Rural Road Maintenance Directives (2008) 
call for a separate Road Maintenance Users Committee (RMUC), but in practice only Local Road 
User Committees (LRUC) tend to exist which also look at maintenance. This appears to be a 
preferable option, as the existence of more than one road user committee for the same road 
seems superfluous. This LRUC is then responsible for requesting maintenance funds from the 
DRRMF, entering into an agreement with the DDC to carry out the maintenance and the 
subsequent management of implementation. Current practice in rural road projects where project 
roads have already been identified, is that Road Building Groups52 are formed that subsequently 
elect a LRUC. However, for maintenance of the entire LRN, more permanent LRUCs are required 
which will form Road Maintenance User Groups (RMUG - similar to the Road Building Groups) 
whenever these are required. As such, the initiative for works may come from the LRUC rather 
than the DDC or the rural road project. 

31. There is a considerable level of ambiguity regarding the institutional arrangements for 
maintenance. Especially regarding the different committees and groups at district and local level, 
different documents propose different committees, many of which have been changed in 
subsequent high level meetings. The different documents need to be updated and harmonised, 
avoiding the proliferation of these committees. The division of roles between DOLIDAR and RBN 
also needs to be clarified. Reports and funding allocations now often bypass DOLIDAR, and the 
setting of standards is mentioned as a role of both institutions. The planning and monitoring 
sections of DOLIDAR need to be strengthened, and sharing of information between RBN and 
DOLIDAR needs to be ensured.  

IMPLEMENTATION ARRANGEMENTS 

32. The LID Policy (2004) and subsequent documents call for the use of a labour-based, 
environmentally friendly and participatory (LEP) approach to local infrastructure development, 
including maintenance. The Rural Road Maintenance Directives (2008) refer to this, but at the 
same time state that the DRRMC (now DTICC) shall decide to use either a labour-based or an 
equipment-based approach. The Rural Road Maintenance Handbook (2009) further promotes the 
use of equipment for certain activities. 

33. The Rural Road Maintenance Directives (2008) also state that the involvement of LRUCs is 
recommended for “routine and recurrent maintenance and other maintenance works of a suitable 
nature”, basically only in works where labour-based methods are applied. The Local Body 
Financial Administration Regulations (1999) state that user committees should only be involved in 
labour-based projects that are not technically complex and do not require much equipment. The 
Rural Road Maintenance Directives (2008) further state that where it is not possible to work with 
labour and where equipment is required, contractors should be hired directly by the DDC, while the 
Local Body Financial Administration Regulations (1999) expressly state that work awarded to user 
committees may not be carried out by a contractor. According to the Rural Road Maintenance 
Directives (2008), this will generally be the case for periodic maintenance and rehabilitation. The 
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Local Body Financial Administration Regulations (1999), however, state that users committees 
such as the LRUC should be given preference for amounts of less than NPR 3.5 million (this 
amount was later increased to NPR 6 million), which includes the majority of maintenance projects.  

34. In practice, anecdotal evidence suggests that most funding goes to the LRUCs, irrespective of 
the type of maintenance, and that increasingly contractors are being subcontracted by the LRUCs 
to carry out the work, generally using equipment. This therefore disregards the regulations 
mentioned above prohibiting such subcontracting by LRUCs. As a result of this practice, the 
LRUCs are increasingly being hijacked by political leaders and contractors as a means of obtaining 
contracts, and pressure from these committees on DDCs is very strong. DDCs are unable to 
properly monitor the work, leading to a lack of accountability. Together with the fact that such fund 
allocations to LRUCs do not require tendering, this results in the maintenance system being 
extremely susceptible to corruption.  

35. One of the main reasons for the high interest in running the LRUCs appears to be the lack of 
norms for equipment. As a result, labour-based productivity and payment rates tend to be used, 
which result in high profits when using equipment, especially in the case of earth movement. This 
has resulted in the proliferation of maintenance activities that allow equipment to be used (this is 
also reflected in the case of new construction, where executed works are generally limited to earth 
movement). In some cases, anecdotal evidence suggests that falsified receipts are even provided 
to suggest that labour was used, where in actual fact equipment was applied. 

36. The resulting situation is that increasingly maintenance activities are being implemented with 
the involvement of contractors using equipment, but without following proper procurement 
procedures. Instead the funding is channelled through LRUCs, many of which do not properly 
represent the road users. This results in a lack of accountability and susceptibility to corruption.  

37. Positive experiences with directly hired lengthworkers and maintenance teams exist in donor-
funded pilot projects, successfully maintaining and even improving road conditions, as well as 
keeping the road open during the rainy season. These lengthworkers and teams are fully labour-
based, providing sustainable employment to local people. These experiences need to be 
developed further as an alternative to maintenance through LRUCs. 

MONITORING 

38. Monitoring is very weak in Nepal. According to the Rural Road Maintenance Directives (2008), 
technicians are supposed to monitor work on a daily basis, although this is clearly unrealistic. 
Reports prepared by the technicians are to be analysed by the DRRMC (DTICC), which should 
then report to the DDC.  The DDCs are subsequently required to provide trimester and annual 
reports to DOLIDAR, which will then prepare consolidated reports for MLD. Trimester reports are 
often not submitted by DDCs, although annual reports tend to be provided, albeit often late. 
However, DOLIDAR does not have the capacity to analyse the reports. Also, given that the ARMPs 
are generally not properly prepared, it is not possible to compare planned and actual 
implementation. Where reports are not received or other irregularities are identified by DOLIDAR, 
this generally does not lead to repercussions, despite the Rural Road Maintenance Directives 
(2008) mentioning funding cuts and refunds as options. Although many procedures for proper 
monitoring are described in the different legislative and policy documents, the capacity of 
DOLIDAR to analyse and monitor implementation is low. Its ability and willingness to enforce 
penalties in case of irregularities, is also limited. DOLIDAR will need to be strengthened to carry 
out its monitoring role properly, especially the planning and monitoring units. These should be 
merged to ensure better exchange of information. 

39. RBN has similar reporting requirements as DOLIDAR, although these are implemented more 
stringently, with subsequent instalments being halted until interim reports have been received. 
Even though the ARMP format has been severely simplified by RBN, the subsequent reporting 
procedures remain very stringent. Although the receipt of reports is strictly enforced in the approval 
of subsequent instalments, it is not clear whether the contents are properly analysed or if the 
reports purely serve to comply with administrative requirements. The stringent reporting 
requirements are another reason why RBN funding is not well received by DDCs, as the required 
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inputs for reporting far outweigh the benefits in terms of maintenance funding. As a result, some 
districts opt to use only the initial advance (30%), refusing to prepare the required documentation 
for subsequent instalments. This is one of the causes of the low level of disbursement in the case 
of DDCs. Although the requirements for subsequent instalments are very stringently applied, in 
subsequent years the same districts again receive advance funding, even where the DDCs have 
indicated that they prefer not to receive RBN funding. 

ACTION PLAN 

Problem Action Timeframe Responsible 

The preparation of DTMPs requires 
significant resources in collecting data and 
writing the report. The ranking procedure 
does not properly incorporate district 
priorities or reflect national policies. The 
treatment of maintenance in the DTMP is 
unclear. 

Review the DTMP Guidelines, limiting its 
scope to construction/upgrading and the 
allocation of maintenance funding, 
reducing data collection requirements, 
adjusting ranking criteria and simplifying 
reporting procedures. Link the DTMPs 
with national strategies for rural roads. 

FY 2012-13 DOLIDAR 
MLD 

ARMPs are generally not prepared by DDCs, 
due to limited perceived benefits. ARMPs are 
not coherent with DTMPs and procedures for 
ranking and budget allocation are unclear. 
ARMPs do not include a complete overview 
of existing maintenance needs (especially 
periodic maintenance) and do not allow 
sustainable funding requirements to be 
determined.  

Prepare ARMP guidelines, using a simple 
structure based on the current road status 
report. Link ARMPs directly to DTMPs. 
Make annual road condition surveys and 
an overview of maintenance needs a 
requirement, providing guidance for the 
assessment of maintenance needs and 
costs. Make ARMPs a requirement for 
different funding sources to stimulate their 
use. 

FY 2012-13 DOLIDAR  
MLD  
RBN 

LRUCs are increasingly involved in 
maintenance implementation, often 
subcontracting contractors and using 
equipment. Proper norms for equipment use 
do not exist, resulting in high potential profits 
for equipment owners. 

Strictly enforce regulations prohibiting 
subcontracting and equipment use by 
LRUCs, including them in all agreements 
with LRUCs. Review guidelines regarding 
the involvement of LRUCs.  Apply 
penalties to LRUCs that do not comply 
with these regulations. Develop 
equipment norms to discourage misuse of 
LRUCs. 

FY 2012-13 DOLIDAR 
DDCs 

Maintenance allocations from central 
government and maintenance allocations by 
DDCs are insufficient and do not comply with 
national targets.  

Increase specific maintenance funding 
and pool different sources through RBN 
(including donor funds), limiting their use 
exclusively to maintenance.  Develop a 
specific LRN budget within RBN. Increase 
district level maintenance allocations. 

FY 2013-14 MOF 
RBN   
DOLIDAR   
DDCs 
NPC 

Current LRN projects fund the maintenance 
of project specific roads rather than the LRN 
network as a whole while their short duration 
makes them unsuitable for long term 
financing of GON maintenance initiatives. 

Support the piloting and subsequent 
replication of the SWAp mechanism for 
donor assistance to the funding of LRN 
maintenance. Channel funds through 
RBN. 

FY 2013-14 DOLIDAR/MLD  
DDCs  
Donors 
MOF 
 

Institutional arrangements are ambiguous, 
especially regarding the roles of DOLIDAR 
and RBN. Proliferation of committee 
requirements at local level has led to 
confusion. 

Simplify and harmonise existing policy 
documents, avoiding ambiguity and 
overlap, and reducing the number of 
hierarchical levels. Reduce the number of 
different local level committees to be 
created. Develop a local road policy 
document. 

FY 2013-14 DOLIDAR/MLD   
Cabinet 
NPC 
RBN 
 

Monitoring capacity of DOLIDAR and RBN is 
low and where irregularities are encountered, 
this does not lead to repercussions. 

Merge and strengthen the planning and 
monitoring units of DOLIDAR, and return 
certain monitoring roles to DOLIDAR. 

FY 2013-14 DOLIDAR/MLD   
RBN 
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ANNEX 4B  - ROAD MAINTENANCE (SRN) 

1. Planned maintenance tends to focus on the paved network and only include 60% of the SRN. 
Criteria for the selection and prioritization of roads to be included in the maintenance programme 
are not always appropriate. Road condition categories and periodic maintenance interventions do 
not take into account road roughness. Inappropriate maintenance implementation modalities and 
poor procurement management are causing implementation delays and disputes with contractors. 
Funding for maintenance has increased significantly, but continues to remain insufficient. 

MAINTENANCE PLANNING 

2. As can be seen in the table below, the road length of the SRN has been steadily increasing, 
and has doubled over the past 5 years from 5,000 km in 2004 to nearly 11,000 km in 2010. As a 
result, the maintenance requirement has also increased significantly. Maintenance coverage is 
limited, however, and focuses on the paved roads and a limited number of important unpaved 
roads. 

Table 4B.1: SRN length (km) 

Year Blacktop Gravel Earthen Total 

2004 3,495 884 614 4,993 
2010 4,952 2,065 3,818 10,835 

Source: DOR 
 

3. Up to the early nineties, there was little maintenance planning in Nepal and maintenance funds 
were allocated to the divisions at the discretion of the Director General of DOR. Maintenance 
budgets submitted by the divisions were generally discounted by a certain percentage, leading to 
the divisions artificially increasing their budgets to ensure greater allocations. This changed in the 
mid nineties with the introduction of planned maintenance, with support from SDC. This planned 
maintenance does not yet make use of road management systems such as HDM-4, however, and 
is limited to a simple identification of maintenance needs. For a road management system to be 
used in the future, a complete road data bank first needs to be developed by DOR. 

4. Planned maintenance in Nepal currently revolves around the Annual Road Maintenance Plan 
(ARMP) prepared by the divisions and including routine, recurrent, specific and periodic 
maintenance (it was recently expanded to include the routine maintenance of bridges). Recurrent 
maintenance includes repairs carried out at different moments of the year, mainly involving 
patching, shoulder reshaping, grading and minor repairs to structures. Specific maintenance 
(formerly called major recurrent maintenance) includes larger localized repairs and improvements 
of small sections of road exceeding the norms set for recurrent maintenance. Periodic 
maintenance deals with resealing and overlays for longer stretches of paved roads, and formally 
also includes regravelling of gravel roads. In addition, preventive maintenance (creating additional 
protective measures) and emergency maintenance are distinguished. Although specific and 
preventive maintenance are used in the ARMP, they are not distinguished in the Roads Board Act 
(2002) or Regulations (2004). Rehabilitation, reconstruction and upgrading are formally not 
considered to be maintenance, and a separate project is generally required to fund these activities. 
Increasingly, however, funding for these activities is being allocated through RBN, especially in the 
case of rehabilitation where alternative funding modalities do not really exist and the required 
works are addressed through specific or periodic maintenance, resulting in an inefficient use of 
funding.  

5. Routine and recurrent maintenance are planned for all roads that are not under construction, 
rehabilitation or upgrading, and that are considered to be in maintainable condition. It must be 
noted, however, that the roads included in the ARMP are limited to the paved roads and a limited 
number of important unpaved roads. As such, most of the unpaved network is excluded. The 2011-
12 ARMP, for instance, was limited to 6,574 km, or 60% of the SRN, including all blacktop roads as 
well as 684 km of gravel roads and 948 km of earthen roads. It must be noted that 2,575 km of 
SRN roads are currently included under different road projects, although these are already 
included in the ARMP where they involve paved roads. An estimated 30% of the SRN is therefore 
not included in the ARMP or under any road project and will not receive any planned maintenance. 
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Table 4B.2: SRN maintenance requirement 2011  

Maintenance type Length (km) Cost (NPR million) Cost/km (NPR) 

Routine 6,574 296 45,000 
Recurrent 5,644 304 54,000 
Specific  1,139 170,000 
Periodic 1,487 3,213 2,200,000 
Performance-based maintenance pilots  7  
Rehabilitation 124 750 6,000,000 
Reconstruction 35 175 5,000,000 
Upgrading 154 1,637 10,600,000 
Bridge (routine)  335 50,000 
Emergency  54 8,000 
Other  82 12,500 
Total  7,992  

Source: ARMP 2011 
 

6. For routine maintenance, DOR norms 53  are used to determine the required number of 
lengthworkers and supervisors depending on the surface type, terrain and road length. The 
average estimated cost according to the 2011-12 ARMP came to NPR 45,000/km. The routine 
maintenance costs are calculated for each road link as well as for the bridges within that link, and 
subsequently included in the ARMP. No ranking is carried out, as the entire budget is generally 
funded by RBN.  

7. For recurrent maintenance, DOR norms54 are again used to estimate the expected repairs 
depending on the type of road surface and structures, as well as the number of times the damage 
should be repeated each year (cycles), which in turn depends on the road condition (SDI) and 
traffic volume. Estimated costs per kilometer are generally slightly higher than for routine 
maintenance and in the case of the 2011-12 ARMP came to NPR 54,000/km. Similarly to routine 
maintenance, only half the SRN is included in the ARMP for recurrent maintenance (generally the 
road length is slightly shorter than for routine maintenance). No ranking takes place as RBN 
generally funds the entire recurrent maintenance budget. In the case of unpaved roads that are not 
included in the ARMP, little surface maintenance is done, although it is understood that the 
divisions sometimes carry out grading and other works on an ad hoc basis through force account.  

8. For specific maintenance, those sections requiring localized works exceeding the norms for 
recurrent maintenance are identified in the ARMP and required costs are calculated. In the case of 
the 2011-12 ARMP, average costs came to NPR 170,000/km based on the total network length 
under maintenance (6,574 km). Specific maintenance is also mainly limited to the paved network. 
RBN funding only covers a limited percentage of the identified specific maintenance needs (32% in 
both 2010-11 and 2011-12). Up till 2010-11, DOR provided additional funding which it prioritized 
towards funding the specific maintenance needs, ensuring full coverage and avoiding the need for 
ranking. As from 2011-12, however, all maintenance funding is channeled through RBN, which has 
not applied the same prioritization, instead spreading funding over both specific and periodic 
maintenance, resulting in only partial coverage of the specific maintenance needs. 

9. Although periodic maintenance formally includes regravelling, in the ARMP preparation it is 
limited to paved roads only, and all gravel and earthen roads are “screened out”, effectively 
excluding over half the SRN. The need for periodic maintenance (generally resealing) is 
determined by comparing the period since the last resealing to the recommended resealing cycle 
(5-8 years depending on terrain and traffic volume). The cycle may be extended or reduced by 2 
years depending on the actual condition of the road (good, fair, poor) as per the condition survey. 
The need for periodic maintenance is thus defined principally by the recommended cycle, and not 
so much by the actual condition of the road concerned. For example, a road with an 8 year old seal 
and a recommended 6 year cycle will still be determined to require periodic maintenance, even if 
the condition is found to be good.  Similarly, where the same type of road is found to be in poor 
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condition after only 3 years, it will not be eligible for periodic maintenance. This approach also does 
not take into account the impact of overlays or newly constructed or rehabilitated roads that will 
remain in good condition for longer than an older, repetitively resealed road. Although the 
approach is considered suitable for providing a rough estimate of future maintenance needs, it 
seems inappropriate for determining current maintenance needs where actual condition would 
provide a more appropriate indicator. 

10. Roads that are found to be ineligible for periodic maintenance are relegated to a “Periodic 
Later” table, supposedly for use in the preparation of a rolling three-year periodic maintenance 
program. This will only be of use, however, if yearly periodic maintenance needs can be fully met, 
something that is not yet the case. For the roads that are found to be eligible for periodic 
maintenance, the maintenance costs are estimated according to DOR’s Standard Procedures for 
Periodic Maintenance Planning (2005). According to the 2011-12 ARMP, the average cost of 
periodic maintenance comes to just under NPR 2.2 million per kilometer. In the case of periodic 
maintenance, the maintenance needs are not fully covered by RBN (38% in 2011-12) and ranking 
is required. The roads requiring periodic maintenance are ranked according to the sum of indices 
defined for traffic volume, road condition (SDI) and strategic importance. 

11. All the maintenance requirements are entered into separate Excel sheets for each 
maintenance type, indicating the planned maintenance length and costs for each road link. A 
summary is prepared showing the budgeted costs per maintenance type for each road link. An 
estimation of emergency maintenance costs is also included based on expenditure in previous 
years. Estimations for bridge maintenance and other maintenance (bioengineering) are included 
separately. The overview further includes estimated rehabilitation, reconstruction and upgrading 
costs, although no funding is allocated to these intervention types as they are only eligible for 
funding after all maintenance costs have been covered. In 2011-12 it was decided to provide 
limited funding for rehabilitation from RBN as no other suitable funding mechanisms were in place, 
and as a result the 2011-12 RBN allocation did include NPR 100 million for rehabilitation (13% of 
identified rehabilitation needs). Allocation mechanisms for this funding are not clear. 

12. The ARMPs prepared by the 25 divisions and Banepa-Sindhuli-Bardibas Road Project55 are 
forwarded to one of the 5 respective Regional Directorates, which prepares a regional ARMP. This 
in turn is forwarded to DOR which prepares a national ARMP for submission to RBN. The 
integration of different ARMPs generally follows the same procedures, whereby the routine, 
recurrent and specific maintenance plans are added together, and the periodic maintenance plan is 
ranked using the same indices (it is not clear how rehabilitation works are ranked). Divisional 
ARMPs are generally prepared in March/April, and the final national ARMP is ready by August.  

13. A problem in this sense has been the delays in obtaining road condition and traffic data, which 
form an important input to the planning system. This is managed by DOR’s HMIS unit, which 
contracts consultants to do this for the entire network. Procurement problems as well as 
incompliance by consultants have resulted in delays in obtaining the data, and subsequent delays 
in finalizing the divisional planning. This in turn has delayed the preparation of the national ARMP, 
and even delayed implementation. It is recommended to use multiannual contracts for the 
collection of this data and to ensure proper monitoring by DOR to enforce timely compliance by 
consultants. 

14. The information provided in this section clearly shows that the resulting ARMP is limited to the 
paved SRN and a limited number of important unpaved roads. Although ARMP coverage has been 
increasing over the past years, even in the 2011-12 ARMP only 60% of the SRN was included 
(although some additional roads were included under different road projects). A large part of the 
SRN, mainly unpaved roads, is not included in the ARMP or under any road project and is 
subsequently unlikely to receive any planned maintenance (only ad-hoc response from the 
divisions in some cases). In addition, only part of the specific, periodic and rehabilitation needs 
included in the ARMP can be covered with the available funding. This is why in a number of cases 
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DDCs have been found carrying out maintenance on SRN roads in order to ensure minimum 
service levels.  

MAINTENANCE FUNDING 

15. Most funding for maintenance of the SRN comes from RBN. Funding from RBN comes from a 
fuel levy, vehicle registration fee and tolls. Other potential sources are vehicle entry fees and 
funding from GoN and donors, but these are not being applied56. Although the Roads Board Act 
(2002) allows RBN to collect the fuel levy and the vehicle registration fee directly, these are 
currently collected by respectively the Ministry of Finance and the Ministry of Labor and Transport 
Management (MLTM), with RBN receiving on average only 52% of the amount it was entitled to in 
the period 2007-201157. Tolls are collected directly by RBN through private companies, but this has 
generated several problems, and collection costs formed more than half the income in 2009. 
Currently income from tolls only forms 1-2% of total RBN income. While the funds collected directly 
by RBN are non-lapsable and can be transferred from one financial year to the next, this appears 
not to be the case for the fuel levy which has to be used before four months after the end of the 
fiscal year. Overall, RBN income has increased even more significantly than the road length, 
especially the income from the fuel levy, with allocations to RBN increasing from NPR 220 million 
in 2004-05 to NPR 2,768 million in 2011-12 (more than tenfold increase). Allocations to the SRN 
have similarly increased from NPR 152 million in 2004-05 to NPR 2,732 million in 2011-12.  

16. Once the national ARMP is received by RBN, available funding is allocated in the order 
routine, recurrent, and specific/periodic maintenance. A lumpsum reservation for emergency 
maintenance is also made, which divisions can apply for. In the past RBN funding was 
complemented by funding from DOR, but as from 2011-12 all maintenance funding is channeled 
through RBN. Routine and recurrent maintenance are fully funded by RBN, but in the case of 
specific and periodic maintenance the funding is insufficient and only partially covers the 
maintenance needs (32% and 38% respectively).   

Table 4B.3: Planned and allocated RBN budgets for SRN periodic maintenance (NPR million) 

Year Required  Allocated 

Km NPR million km NPR million 

2008-2009 1,171 1,808 10 12 
2009-2010 1,331 1,740 523 727 
2010-2011 1,281 2,168 737 1,098

58
 

2011-2012 1,487 3,213 666  1,222
59

 

Source: Roads Board Nepal 
 

17. Despite the significant increases in RBN funding over the past few years, it is clear that it 
remains insufficient to cover the maintenance needs of the SRN. Approved funding for 2011 is only 
sufficient to cover routine and recurrent maintenance costs and roughly a third of the required 
specific and periodic maintenance costs mentioned in the 2011 ARMP. It must be stressed that this 
maintenance requirement focuses on the paved roads and a limited number of important unpaved 
roads, in fact covering only 60% of the total SRN network. The resulting lack of timely specific and 
periodic maintenance has lead to a further deterioration of roads, which needs to be addressed 
through rehabilitation. Proper funding mechanisms for rehabilitation are not in place, requiring 
specific projects to be developed in order to be addressed. As of this financial year, RBN has made 
a limited amount of funding available for rehabilitation (NPR 100 million) allowing for partial 
coverage of the rehabilitation needs identified in the ARMP (13%). 

18. DOR in their 2011 ARMP estimate to need NPR 5.4 billion to cover all maintenance needs 
(excluding rehabilitation, reconstruction and upgrading), but this would appear to be only for the 
paved roads and some important unpaved roads. Full coverage of the nearly 11,000 km is likely to 
require approximately NPR 9 billion in the short run (based on 2011 requirements), although this 
amount is likely to reduce if proper coverage and timely maintenance can be ensured, avoiding a 
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 RBN is one of the few road funds that does not receive budgetary support from central government, despite this option 
existing. Instead such grant funding for maintenance is transferred directly to the road agencies by MOF. 
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 World Bank, Nepal Public Expenditure Review - Roads, 2011 (draft). 
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 This includes NPR 106 million from the RSDP project. 
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 This includes NPR 122 million from the RSDP project 
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maintenance backlog from building up. Improvements to the network through rehabilitation, 
reconstruction and upgrading will further reduce maintenance costs. In the long run, annual 
maintenance costs are likely to be in the order of NPR 7 billion for a network of 11,000 km (based 
on 2011 average costs per kilometre and assuming an average periodic maintenance cycle of 6 
years). Current RBN funding is in the order of NPR 2.8 billion. RBN funding will therefore need to 
be increased at least 2.5 times to achieve full coverage. Such an increase can only be achieved by 
raising the fuel levy or by identifying additional (donor) funding sources. The toll collection only 
provides approximately 1-2% of current RBN funding, while forming a major administrative burden, 
and it is recommended to replace this by an additional increase to the fuel levy, significantly 
reducing collection costs. It is furthermore recommended to further support the channeling of all 
maintenance funding through RBN, strengthening RBN’s role as a single window for maintenance 
funding, as well as ensuring a single system of monitoring and reporting. 

INTERVENTIONS AND IMPLEMENTATION ARRANGEMENTS 

19. Routine maintenance includes general cleaning and clearing of the road surface and drainage 
system, and is carried out by individual lengthworkers that were introduced in the late nineties with 
the help of SDC. The lengthworkers are given annual contracts to carry out the routine 
maintenance of a specific section of road. The length of road depends on the surface type and the 
terrain, and varies from 1 to 5 km (3 to 5 km for paved roads). During the rainy season additional 
workers are hired. Supervisors are also hired to assist in managing the different lengthworkers, 
with one supervisor for every 4-6 lengthworkers (dry season). These supervisors are also local 
people who have received additional training. An overseer from DOR furthermore visits the road on 
a weekly basis and prepares the workplan to be carried out by supervisor and lengthworkers. The 
workers are paid on a daily basis and their attendance is checked by the supervisor. 

20. This system has greatly improved the execution of routine maintenance in the SRN which was 
previously carried out by labor gangs under force account. The system generates a considerable 
management burden, however, due to the large number of contracts and payments required and 
the fact that weekly workplans and daily attendance records need to be prepared. Recently, there 
have also been problems with the system as the lengthworkers are demanding to become DOR 
staff with full benefits, and many have gone on strike. This is even mentioned as a problem by 
DOR in their ARMP, and they are considering an alternative to the lengthworker system. Given 
these problems, it is recommended to evolve the system to one of maintenance microenterprises 
or petty contractors hired on a performance basis. While microenterprises have been successfully 
mainstreamed in Latin America60, petty contractors have successfully been introduced in many 
Asian countries. This system introduces a clear relationship employer-contractor, while at the same 
time reducing the management burden with fewer contracts, no workplans and only monthly 
inspections. It is expected that the required microenterprises or petty contractors can easily be 
formed from amongst the current lengthworkers and supervisors. 

21. Recurrent maintenance includes patching and repairs to edges, shoulders and structures. It 
was traditionally carried out by labour gangs under force account, but is now contracted out to 
contractors. The contracts stipulate that the works need to be carried out a number of times a year 
(the number of cycles depends on the road surface and the traffic volume). However, due to the 
fact that short sections of road are included in the contract, mobilization costs for the contractor are 
increased and contractors are reluctant to carry out the recurrent maintenance in a timely manner 
and prefer to carry out all the works in one single go. This has resulted in delays, causing more 
damage to the road and higher maintenance costs due to the fact that payments are based on the 
volume of work completed. Delays in the contract procurement have also resulted in damage going 
unchecked. As a result, divisions have expressed their desire to return to the force account system 
to avoid these problems. However, it is considered that an extension of the contract duration will 
also solve the problem of procurement delays, while an expansion of the contract scope may 
increase the interest of contractors. By also introducing a performance-based approach together 
with proper monitoring, timely repairs can be ensured (possibly with inspections carried out only a 
number of times a year, in line with the proposed number of cycles for the road concerned). 
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 An approach similar to performance based routine maintenance microenterprises was also piloted in district roads in 
Nepal by the ILO in 2009. 
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22. Periodic and specific maintenance are also carried out by contractors. Here again 
procurement delays can severely interrupt work, especially since these works are to be carried out 
in the warm dry months, limiting the number of working days available. The performance of 
contractors has been found to be unsatisfactory in several cases due to the low technical and 
management capacity of contractors, but also the lack of proper supervision by the DROs. Periodic 
maintenance generally consists of a single surface dressing, aimed at improving the integrity of the 
pavement, while overlays are rarely carried out. However, this approach only has a minimal effect 
on reducing roughness and improving pavement strength. This is evident by comparing the IRI and 
the SDI data collected by DOR. Road conditions are defined by the SDI data in Nepal, which is 
collected through subjective visual surveys of the pavement every 500 meters. According to the 
2010 SDI data collected for over 4,200 km of highways and feeder roads (nearly the entire paved 
SRN), 11% of the SRN is in good condition, 67% fair and 22% in poor condition61. However, when 
analyzing the IRI data from the same survey, 96% of the SRN is found to be in bad condition, with 
only minimal percentages found to be in good, fair and poor condition62. This reflects the practice 
of resealing that greatly improves SDI, but has little effect on IRI. Because the seals also have little 
effect on the strength of the road, they are not considered to be a sustainable maintenance form on 
their own, and the sole application of resealing eventually leads to the need for costly rehabilitation. 

23. The 2007 Priority Investment Plan carried out a simulation of the official approach of applying 
overlays only on roads with traffic levels over 3,000 AADT, and compared it to the alternative of 
also applying overlays to lower volume roads with traffic levels over 1,000 AADT. The results 
showed that maintenance costs over a ten year period increased only marginally (5%), while road 
conditions improved significantly, with 95% in good or fair condition after the 10 years compared to 
only 65% in the case of applying resealing. This would have a major effect on vehicle operating 
costs, thus reducing the total road transport costs, which is DOR’s overall end goal according to 
the DOR Strategy (1995).  

24. Performance-based Maintenance contracts  have been piloted in the past by World Bank and 
ADB, and 1 such pilot is still ongoing. These contracts involve Output- and Performance-based 
Road Contracts (OPRC) that include initial works paid on an output basis and subsequent 
maintenance paid on a performance basis for a period of 3-5 years. Although a proper assessment 
of these pilots needs to be carried out, initial discussions suggest that contractors view OPRC as 
an extended defect liability period, carrying out maintenance only when defects are encountered. 
In addition, the lack of self-monitoring by contractors and proper inspections by DOR has led to 
poor performance. In part this was due to improper and complex performance indicators and 
penalty systems being used, but even where continuous non-compliance with performance 
standards was identified by the DROs, this has not lead to payment deductions. 

25. Emergency maintenance is carried out by force account using heavy equipment from the 6 
Heavy Equipment Divisions under DOR’s Mechanical Branch and labour from the divisional offices. 
The equipment is placed strategically at the beginning of the monsoon season and mobilization is 
directed by Regional Directors. However, the existing equipment is in poor condition and often 
contractors are hired to provide necessary equipment. The potential for outsourcing emergency 
maintenance should be assessed, ensuring timely response mechanisms in light of slow 
procurement systems (e.g. a service contract for emergency maintenance with fixed unit rates). 

26. Consultants are also contracted to provide certain services related to maintenance. In the case 
of data collection regarding road condition and traffic, delays have been encountered due to 
procurement problems, but also due to non-compliance of consultants. These delays have caused 
problems in the preparation of the ARMPs, in turn causing delays in implementation. It is expected 
that the role of consultants will increase further, especially in the supervision of maintenance 
works, and proper procurement management, including suitable quality assurance mechanisms, 
needs to be improved. 
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 DOR norms define SDI condition as good (SDI<1.7), fair (1.8<SDI<3.0) and poor (3.1<SDI). 
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27. The above clearly shows that procurement forms a problem, often leading to delays in 
implementation, which result in additional damage and increased maintenance costs. Multiannual 
performance-based contracting is likely to solve this problem, while at the same time reducing the 
management burden. This will require proper monitoring by DOR, however, and strict enforcement 
of penalties as a means of ensuring the quality of work performed by contractors and consultants. 
In the case of routine maintenance, it is further recommended to pilot a system involving petty 
contractors or microenterprises contracted on a performance basis, using annual contracts. 

ACTION PLAN 

Problem Action Timeframe Responsible 

Road condition categories do not take into 
account the roughness of the road. Periodic 
maintenance needs are not determined by 
existing road conditions. Periodic maintenance is 
limited to reseals that do not reduce roughness 
or increase strength, leading to higher VOC and 
ultimately rehabilitation. 

Include the IRI in the definition of road 
condition categories (in addition to the 
SDI). Determine maintenance needs 
and the type of technical solution 
required (reseal or overlay) based on 
SDI / IRI and traffic volume. 

 2013-14 DOR 
RBN 

SRN maintenance planning is mostly limited to 
the paved roads. As a result, it is impossible to 
properly assess the maintenance gap and the 
total funding required for sustainable 
maintenance of the SRN. 

Include the whole SRN in maintenance 
planning, introducing a system for road 
selection based on criteria such as 
strategic importance and economic 
benefits rather than surface type. 

2013-14 DOR 
RBN 

ARMPs only identify those maintenance needs 
for which funding is expected to be available. 
This does not allow the maintenance gap 
(difference between required and available 
funding) to be identified. 

Carry out annual road condition 
surveys, with all SRN roads surveyed 
at least once every two years. Ensure 
sufficient funding allocation for these 
surveys. Based on these surveys, 
determine the actual maintenance 
needs for the entire network, allowing 
the maintenance gap between needs 
and available funding to be identified.  

FY 2013-14 DOR 
RBN 

Routine maintenance performance is affected by 
labor conflicts and high management burdens, 
while other maintenance types suffer under 
procurement delays and a lack of timely 
response and poor performance by contractors. 

Introduce annual performance-based 
contracts with microenterprises or 
petty contractors for routine 
maintenance, or multiannual 
performance-based contracts with 
contractors for routine and recurrent 
maintenance. Where periodic 
maintenance or rehabilitation is 
required, Output- and Performance-
based Road Contracts (OPRC) can be 
used. Improve the bidding documents 
being used for performance-based 
contracts. 

2012-13 DOR 

RBN maintenance funding for the SRN has 
increased significantly in the past years, but is 
still insufficient to cover the maintenance needs 
of even half the SRN. It is estimated that RBN 
allocations to the SRN will need to be increased 
by 2.5 times.  

Increase RBN funding by ensuring full 
allocation of fuel levy and vehicle 
registration fee, and through a 
stepwise increase of the fuel levy. 
Ensure all funding is channelled 
through RBN. 

2014-2015 MOF 
RBN 
DOR 
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ANNEX 5A  - BRIDGE MANAGEMENT (LRN) 

1. There is a severe lack of rural road bridges in Nepal, resulting in many roads becoming 
impassable during rains and in some cases for several weeks or even months during the rainy 
period. Only recently is rural road bridge development receiving more attention, but there are no 
proper selection and prioritisation criteria in place, suitable standards for rural road bridges are 
lacking and proper design procedures are not being followed. Together with a limited capacity for 
supervision and monitoring at district and central level, this is resulting in the inefficient use of 
available funding, slowing down the process of bringing Nepal’s rural roads to an all-weather 
standard.  

LOCAL ROAD BRIDGES 

2. Most of the local roads in Nepal are considered to be fair-weather roads. Although this is in 
large part due to the lack of an all-weather surface, a large number of roads with an improved 
surface are become impassable during rains and sometimes for several weeks or even months 
during the rainy season due to a lack of bridges. 

3. An inventory of existing rural road bridges does not exist, and there is no data available 
regarding the number of bridges in the LRN, let alone their condition and type. The SDC funded 
Local Roads Bridge Programme (LRBP) is planning to carry out a local road bridge inventory 
during its current phase, which will provide the necessary information. However, keeping this 
information updated will remain an important challenge. 

4. There is also no data available regarding the remaining bridge requirement for the LRN. 
DOLIDAR has recently carried out a study on the length and condition of rural roads, and 
according to DOLIDAR’s August Bulletin (2011), more than 40,000km of local roads have already 
been constructed, out of which only 16,000 km are operational. DOLIDAR further estimates that 
about 3,500 bridges need to be constructed in order to make these roads accessible throughout 
the year.   

BRIDGE PLANNING 

5. The Local Infrastructure Development (LID) Policy (2004) requires the involvement of users’ 
committees in the planning and implementation of all local infrastructure, including bridges. The 
formal procedure should be that bridge demands are discussed and selected in the District 
Transport Infrastructure Coordination Committee (DTICC), endorsed by the DDC Council and then 
forwarded to DOLIDAR and MLD. The selected bridges should also be included in the District 
Transport Master Plan (DTMP), which is supposed to form the basis for all rural transport 
infrastructure investments at district level. Currently, however, there is no such mechanism in 
place. Participatory planning does not take place, and DTMPs tend to only focus on roads and not 
explicitly look at bridges.  

6. Without proper criteria for the selection and prioritization of bridges, bridge planning on local 
roads tends to be very ad hoc and politically oriented. An analysis of the bridges demanded by the 
75 districts shows a total of 500 bridges, more than half of which appear to be very political in 
nature. This creates a serious challenge for MLD, DOLIDAR and the DDCs, which have to 
prioritize bridge projects based on genuine needs and requirements. DOLIDAR and the Local 
Roads Bridge Programme through the Local Roads Bridge Support Unit (LBRSU) are in the 
process of developing bridge selection and prioritization criteria, which may form a more objective 
basis for bridge planning. 

7. The proposed criteria include eligibility criteria (bridges proposed must be on LRN roads 
included in the DTMP) and prioritisation criteria (number of people within the zone of influence and 
within 2/4 hour walking distance of the road concerned, the length of road that will become all-
weather as a result of the bridge, the number of vehicles plying on the road concerned, and the 
length of the road concerned under maintenance). At central level a further criterion proposed to be 
used in allocating funding is the inter-district linkage provided by the proposed bridges. These 
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criteria have been discussed in the Steering Committee Meeting of LRBP, and are currently being 
discussed and consulted with districts at local levels. It is envisioned that the selection criteria will 
be endorsed by MLD and be in force from the next fiscal year. 

BRIDGE FUNDING 

8. National targets for the development of rural road bridges tend to be around 30-35 bridges per 
year. The Three Year Interim Plan (2007-2010) sets a target of 100 bridges over the three year 
period, which is reiterated in the Rural Infrastructure Development Strategic Action Plan (2007-
2010)64. The current Three Year Plan (2010-2013) sets a similar target of 99 motorable bridges. 
For this financial year, a total of 65 bridges are included in the annual budget, the status of which is 
indicated in the table below. 

Table 5A.1: Bridges planned for FY 2011-12 

Preliminary survey Draft design Final design Contracting Total FY 2011-12 

17 12 3 33 65 

9. Funding for these rural roads bridges comes in part from the conditional capital grants DDCs 
and VDCs receive from central government. Such conditional capital grants for bridges have only 
recently been introduced. Currently the GON is also receiving two donor grants for rural road 
bridge development in Nepal. The Community Access Improvement Project has a JICA grant, and 
provides both technical and financial support to the construction of 35 local roads bridges in 5 
districts. In 2011 the Local Roads Bridge Programme started with a grant from SDC. This grant is 
only for technical assistance, however, provided through the Local Roads Bridge Support Unit 
(LRBSU), an extended arm for DOLIDAR to technically oversee bridge planning, design, 
implementation, supervision and monitoring for bridges throughout the country. The grant also 
includes the piloting of certain bridge types. 

10. The Rural Infrastructure Development Strategic Action Plan (2007) set funding targets for the 
construction of road bridges increasing from NPR 180 million in 2007/08 to NPR 625 million in 
2009/10. The table below shows the funding allocated to trail and road bridges65 over the past 5 
years, showing a marked increase each year. It must be noted, however, that a large part of the 
available funding is allocated to trail bridges (nearly half in 2011/12), which has a longer history of 
specific funding. The resulting funding levels for road bridges are therefore lower than the target 
funding levels indicated in the Rural Infrastructure Development Strategic Action Plan (2007). In 
addition to this specific funding for trail and road bridges, there is also some funding for road 
bridges under the different rural road projects. 

Table 5A.2: Capital funding for local trail and road bridges (NPR ‘000) 

Type of funding 2007/08 2008/09 2009/10 2010/11 2011/12 

Conditional capital grant - - - - 560,000 
Central government 242,300 416,195 358,000 758,350 280,000 
Donor grant 47,100 170,000 573,100 883,000 
Total 289,400 416,195 528,000 1,331,450 1,723,000 

Source: Red Book 

IMPLEMENTATION ARRANGEMENTS 

11. The Local Self Governance Act (1999) makes local bodies responsible for the development of 
local infrastructure, including bridges. This has been reiterated in the Local Infrastructure 
Development (LID) Policy (2004). As a result, municipalities, DDCs and VDCs are responsible for 
construction and maintenance of bridges in respectively urban, district and village roads. DDCs 
receive technical support from the District Technical Offices under DOLIDAR. As per the LID Policy 
(2004), MLD through DOLIDAR is responsible for policy formation, information management, 
technology development and coordination.  
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12. Although the LID Policy (2004) gives implementation responsibility to the DDCs for LRN 
bridges (with technical support from the DTOs), due to capacity constraints in the DDCs, DOLIDAR 
is centrally executing a number of bridges in various districts, which is formally against the LID 
Policy (2004). DOLIDAR’s Bridge Section looks after both road bridges in rural roads and trail 
bridges in main trails, but also has capacity constraints to properly execute the bridges.  

13. As a result of the capacity constraints of DDCs and DOLIDAR’s Bridge Section, many bridge 
projects are outsourced to external consultants for survey and design, and to contractors for 
construction. A major problem of this practice is that certain steps in the project cycle are skipped. 
After the selection of a bridge in a district, there is an immediate appointment of a bridge design 
engineer, who often proceeds to prepare the design as a desk study, without a walk-over survey to 
assess whether the proposed bridge is technically and socially feasible, and without detailed 
geological and hydrological investigations. The design phase is immediately followed by the 
detailed design and cost estimation, resulting in the selection of the final bridge location often 
turning out to be unsuitable when actual construction starts. Alternative bridge locations and bridge 
types, concept plans, span arrangements, preliminary design and costing, and risk analysis 
evaluation are not done consequently. The consequences are obvious: quality shortcomings, lack 
of sustainability, great difficulties during construction, and unexpected cost overruns. 

14. In a number of LRN bridges, the Department of Roads (DOR) has been involved in the 
development and even maintenance, apparently as a result of political pressure. DOR’s Bridge 
Project is currently involved in the development of more LRN bridges than SRN bridges. Although 
the involvement of DOR seems justified from the point of view of their extensive experience in 
bridge development, this should not extend to funding or management of these bridges. The 
Statistics for the Strategic Road Network (SSRN 2009/10), for instance, list 184 bridges in district 
roads that appear to be the responsibility of the Divisional Road Offices under DOR. 

15. The LID Policy (2004) also focuses on the use of a labour-based, environmentally friendly and 
participatory approach to local infrastructure development, which also applies to bridges. However, 
the suitability of a traditional labour-based approach in bridge construction is questionable, as 
bridge building is a highly technical and sophisticated field of engineering, requiring skilled workers.  
Nevertheless, the approach needs to be tested and piloted to identify those activities where local 
semi-skilled labour may be hired, and where unskilled labour can be used for certain work 
packages. Such work packages may include approach roads, transportation of materials, river 
protection works, landslide protection with dry stone retaining walls or bioengineering and bridge 
maintenance. 

BRIDGE STANDARDS 

16. So far, no specific standards are available for local road bridges, and the standards for SRN 
bridges are currently being followed and adapted. These standards are not always suitable and 
appropriate for local roads bridges, however, and lead to over-dimensioning of bridges and related 
high costs of construction. Specific standards for rural roads are required that take into account the 
low traffic levels encountered in most rural roads. 

MONITORING 

17. Since bridges in the LRN are only being developed recently, a mechanism for proper 
monitoring and reporting does not exist. As a general procedure, DDCs are required to provide 
trimester and annual reports to DOLIDAR’s Bridge Section, which will subsequently prepare 
integrated reports for MLD. However, the capacity of the Bridge Section to properly monitor bridge 
development for all 75 districts with only 2 engineers is very limited. Their ability and willingness to 
visit districts for monitoring purposes is also limited, and hence DOLIDAR needs to strengthen its 
monitoring role, focusing on enhancing the capacities of the Bridge Section in close coordination 
with the Planning and Monitoring Section.  
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ACTION PLAN 

Problem Action Timeframe Responsible 

A lack of bridge selection and 
prioritization criteria is hindering proper 
bridge development in the LRN, leading 
to ad hoc political prioritisation of 
bridges that are not economically and 
socially justifiable.  

Review the draft bridge selection and 
prioritization criteria prepared by DOLIDAR 
and LRBSU. Arrange consultations at regional 
and national level to develop a final version. 
Endorse the final selection and prioritisation 
criteria and ensure compliance.  

FY 2012-13 DOLIDAR 
LRBSU 
 

A desktop approach is being applied to 
bridge design, which does not properly 
take into account the local situation and 
results in improper location of bridges, 
shortcomings in quality and 
sustainability, the need for frequent 
changes during construction, and cost 
overruns.  

Establish proper design procedures and 
ensure that these are followed.  

FY 2012-13 DOLIDAR 
LRBSU 
 
 
 
 

No specific standards and norms exist 
for rural road bridges, resulting in over-
dimensioned bridges being built with 
high costs.  

Develop and endorse appropriate standards 
and norms for LRN bridges.  
 

FY 2013-14 
 

MLD 
DOLIDAR 
LRBSU 
DPs 

The institutional capacity of DDCs and 
DOLIDAR is weak, resulting in 
inadequate supervision and monitoring 
of bridge development.  

Increase resource allocation to DOLIDAR’s 
Bridge Section to provide proper supervision 
and monitoring to bridge development in the 
LRN (through outsourcing). Develop and 
apply monitoring procedures, tools and 
guidelines. 

FY 2012-13 MLD 
DOLIDAR 
LRBSU 
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ANNEX 5B  - BRIDGE MANAGEMENT (SRN) 

1. SRN bridge inventories are not up-to-date and do not include condition data, nor is 
consolidated data available regarding planned and required bridges. This is due to the fragmented 
responsibilities regarding bridge management within DOR, but also because the bridge inventory 
does not play the central role in planning that it should. Although funding levels for bridge 
development appear adequate, proper planning and prioritisation is lacking and the available 
budget is allocated in an ad hoc manner to an extensive collection of bridges, including LRN 
bridges, resulting in delays in construction. Funding allocations to maintenance have improved 
significantly, but systematic maintenance planning does not appear to take place. 

BRIDGE CLASSIFICATION AND INVENTORY 

2. Bridges form an important element in achieving all-weather access. The bridge classification 
included in the DOR Nepal Roads Standards (NRS - 1970) defines bridges as river crossings of 
more than 6 metres in length, and distinguishes minor, medium and major bridges. The later Nepal 
Bridge Standards (NBS - 2010) only distinguish minor and major bridges, where the minor bridge 
class is extended to include longer bridges of up to 50 m. The latter standards also introduce the 
class of special bridges, which are the non-standard bridges requiring special design 
considerations. Under the NBS classification, causeways and the like are also classified as bridges 
(temporary bridges). In the Statistics for the Strategic Road Network 2010 (SSRN), however, these 
are treated separately, which seems more appropriate. 

Table 5B.1: Bridge classification 

Class Nepal Road Standards (1970)  Nepal Bridge Standards (2010) 

Total length Span length  Total length Span length 

Culvert <6m -  <6m - 
Minor bridge 6-20m -  6-50m <25m 
Medium bridge >20m <20m  - - 
Major bridge >20m >20m  >50m >25m 

Source: Nepal Road Standards (1970) and Nepal Bridge Standards (2010) 

 

3. A proper bridge inventory does not exist. A bridge inventory was carried out under the RMDP 
project in 2004, identifying 1,056 bridges66 in the designated SRN with a total length of 53.0 km. 
The SSRN 2010, however, lists only a total of 1,033 existing bridges in the SRN67 (including 11 
vented pipe bridges) with a total length of 50.8 km, as well as 29 other cross drainage structures 
(causeways, drifts). According to the 2010 SSRN, the bridges include 368 major bridges with an 
average length of 100m and 665 minor bridges with an average length of 20m (see the table 
below), with the majority of bridges (90%) being less than 100m in length.  

Table 5B.2: Bridge lengths in the SRN 

 Average  6-25m 25-50m 50-100m 100-200m 200-500m 500-1000m 1000-1500m Total 

Minor 20m 518 147      665 

Major 103m  95 174 56 36 5 2 368 

Source: SSRN 2010 
 

4. The majority of bridges are made of concrete (87%), with most of the remaining bridges being 
made of steel and only a handful of timber bridges in existence. A large number of bridges are 
single span (44%), with another 48% having between 2 and 5 spans, and only 8% having 6 or 
more spans. Although the SSRN 2010 data is very similar to that collected in the 2004 bridge 
inventory, the discrepancies regarding bridge numbers and lengths are worrying, especially since 
these tend to be lower in the 2010 data whereas one would expect them to be higher. This reflects 
a problem in the accuracy or consistency of the bridge inventories. Although the data provided in 
the 2010 SSRN inventory is extensive, it does not include the bridges that are under construction 
(only 2 were included) or that are in the bidding, design or planning phase. DOR is currently in the 
process of preparing a Bridge Management System (BMS) with support from the World Bank. As 
part of this process, DOR will carry out a full inventory of existing bridges in the SRN, which will be 
regularly updated. 
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 It is not clear, however, if this included causeways. 
67

 It also lists 184 bridges in the LRN. 
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Table 5B.3 Bridge spans in the SRN 

  1 span 2 spans 3,4 or 5 spans 6 or more spans Total 

P
IP

 

2
0

0
7
 Number of bridges 479 215 274 88 1,056 

Percentage 45% 20% 26% 8% 100% 

Average length 25m 31m 57m 214m 50m 

S
S

R
N

 

2
0

1
0
 Number of bridges 456 215 278 84 1,033 

Percentage 44% 21% 27% 8% 100% 

Average length 22m 30m 57m 220m 49m 

Source: Priority Investment Plan (PIP) 2007 and SSRN 2010 

BRIDGE DEVELOPMENT  

5. With respect to the institutional arrangements, DOR is the authorised agency responsible for 
the development and management of bridges in the SRN. The responsibility for bridge 
management previously lay with the Bridge Unit under the Design and Planning Branch, but this 
has recently been transferred to a Bridge Project directly under the DG68. However, several road 
projects also include some degree of bridge development, causing the fragmentation of 
responsibilities within DOR. With respect to the bridges currently under construction, for instance, 
there are 100 SRN bridges being carried out by the Bridge Project (as well as 171 LRN bridges), 
50 bridges under the Indian funded Postal road project69 (out of a planned 165), 2 bridges under 
different ADB funded projects70, 2 DFID funded bridges and 5 bridges in the Mid-Hill highway (out 
of a planned 53). In addition there are an unknown number of bridges under construction as part of 
the Syaprubesi-Rasuwagadhi and the Banepa-Sindhuli-Bardibas road projects funded by 
respectively China and JICA, and the Nepal Army is also constructing a number of Bailey bridges 
in the SRN. A result of this fragmentation is the lack of a consolidated inventory regarding bridges 
under construction and in the bidding, design or planning stages. It is strongly recommended to 
have all bridge development in the SRN coordinated by one single entity (be it a Bridge Unit, 
Bridge Project or Bridge Branch), ensuring efficient and effective planning and monitoring of bridge 
development as well as the application of similar standards. 

6. Existing standards differ from bridge to bridge. The 2010 NBS calls for Indian IRC standards to 
be used for all bridge design aspects except for loading standards where American AASHTO 
standards may also be used. In the past, however, many different standards were applied. This is 
evident from the existing bridges, which were designed using loading standards from India, 
America, Russia, China, Japan, Britain and Germany71. This is also evident from the carriageway 
width of existing bridges. Although the NBS puts the minimum carriageway width at 6 m, 27% of 
the existing bridges are found to have a narrower carriageway (including a few over 100 m in 
length). In the 2007 PIP this problem was emphasised for part of the East-West Highway, where 
approximately 60 bridges were expected to require widening. For future bridge development, the 
use of one single set of standards needs to be ensured in line with the NBS, which is best done if 
all bridge development passes through one single entity responsible for monitoring and 
coordination. However, this entity will need to have sufficient capacity to carry out this role. 

7. With the exception of donor-funded road projects, some of which include bridge development 
(often funded from GON counterpart funding), all bridge development funding goes through the 
Bridge Project under DOR. Although annual funding levels are steadily increasing and appear 
adequate, only half this funding is initially allocated to the Bridge Project during the national budget 
preparation. Towards the end of the fiscal year the budget is supplemented from non-expended 
funding from other projects. Proper planning of bridge development is not possible in such a 
situation, and the approach taken is to prepare annual construction programmes that exceed the 
initially allocated budget, filling the deficit at the end of the year from the supplementary allocation. 
As can be seen in the following table, this supplementary funding forms a significant part of the 
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 The Bridge Project was introduced as a first step in establishing a Bridge Branch, but the latter has not been created 
yet due to procedural problems. The Bridge Project deals with all bridges that are not included in other government or 
donor funded projects. 
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 Although the road works are funded by India, the bridges are funded by the GoN. 
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 The Road Connectivity Sector Project and the Flood Rehabilitation Project. 
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 Roughly 70% of the existing bridges use IRC or AASHTO standards. 
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bridge development funding, causing problems in the processing of progress payments and 
resulting in implementation delays. 

Table 5B.4: Budget allocated for bridge construction under the Bridge Project (NPR million) 

Fiscal Year Initial budget  Supplementary budget Total budget 

2008/2009 1,090 320 1,410 

2009/2010 1,350 1,000 2,350 

2010/2011 1,900 2,100 4,000 

2011/2012 2,000 TBC 2,000 

Source: DOR Bridge Project + Red Book 2011-12 
 

8. There is no data available on the remaining bridge requirement in the SRN, nor is there a mid-
term or long-term strategy in place for the development of these bridges, making systematic 
planning and prioritisation of bridge interventions impossible. However, the BMS being prepared by 
DOR foresees the identification of the bridge requirement for the current and proposed future SRN, 
and will allow for the preparation of multiannual bridge construction and maintenance programmes 
for priority bridges. The 2007 PIP states that the number of bridges in the original SRN covering 15 
highways and 51 feeder roads with a total length of 5,000 km is considered sufficient. The SSRN 
2010, however, includes data on the expanded SRN consisting of 21 highways and 196 feeder 
roads, totalling nearly 11,000 km, with approximately the same number of bridges as in the original 
SRN. This would indicate that most of the new SRN roads have few or no bridges and that a large 
number of bridges are currently required.  

9. The PIP states that in the Hills a bridge is required for every 8 km of road (4.5 m of bridge per 
kilometre), while for the Terai the requirement is one bridge every 4 km (7.4 m of bridge per 
kilometre)72. Assuming that 80% of the new SRN roads are in the Hills and applying an average 
requirement of 1 bridge with an average length of 40m every 7 kilometres, this would mean that 
roughly 800 bridges with a total length of approximately 32 km are required to ensure proper 
access, with a cost that is likely to be in the order of NPR 20 billion. Given the bridge development 
budget listed in the table above, and provided proper planning and prioritisation is applied, the 
required bridges could be developed within a relatively short time span of 5-10 years. 

10. However, proper planning of bridge development does not take place. The bridges to be 
developed and the budget allocated are announced during the budget speech at the beginning of 
each fiscal year. This selection of bridges does not appear to be based on any form of objective 
prioritisation, and even includes a number of bridges without proper studies, surveys and designs. 
This annual budget also tends to include a number of LRN bridges, which appear to be included as 
a result of political pressure (the DOR Bridge Project is currently involved in the development of 
more bridges in the LRN than in the SRN). Although formally the local bodies are responsible for 
these bridges, in practice DOR is often involved in their development and even management. 
DOR’s involvement in LRN bridge development seems justified from the point of view that they 
have extensive experience and capacity in bridge construction, generally lacking at local level. 
However, the involvement of DOR should not include financing of these bridges, nor should it 
include post-construction maintenance (184 LRN bridges included in the SSRN 2010, for instance, 
are maintained by DOR). This practice of funding the development and even maintenance of LRN 
bridges means that less funding is available for the more important SRN bridges, resulting in 
considerable delays in achieving all-weather access in the SRN. 

11. The annual budget is allocated as a lump sum to the Bridge Project, and is inappropriately 
distributed amongst the planned bridge development projects. Generally the available funding for 
bridge development is spread over an extensive collection of bridges at the same time (sprinkler 
effect), leading to contracts being awarded without sufficient budget necessary for progress 
payments. Many projects encounter serious delays in construction completion because of this 
approach, as insufficient funding is available to proceed with the works in a timely fashion. As a 
result, the perceived benefits of the bridge development are also delayed. An approach where 
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 The East-West Highway is not included here, as this follows the foothills and has approximately one bridge every 2 km 
(31.4 m of bridge per kilometer). Almost half the SRN bridges are in the East-West Highway. 
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funding is focused on priority bridges would result in benefits being achieved at an earlier stage for 
at least some of the projects. 

12. Delays are not only the result of insufficient funding and poor planning, but also of problems 
with design and construction, especially due to the limited technical and financial capacity of 
Nepalese consultants and contractors. In a number of cases the designs required amendment or 
contractors were not able to finalise the work according to the design standards, leading to bridge 
projects being delayed by as much as 10 years. Survey work and designs are generally carried out 
by Nepalese consultants, except in the case of very complex structures. Currently a large number 
of bridge development projects are being included in the annual budget, without proper study, 
survey and design, leading to subsequent delays in implementation, not to mention the fact that 
systematic planning and prioritisation of bridges is impossible without such information. There is 
also insufficient capacity in DOR to properly review the designs, leading to problems and delays 
during implementation. Construction of simple concrete and truss bridges is generally carried out 
by Nepalese contractors, while for larger and more complicated bridges international contractors 
are involved. DOR has recently introduced turnkey contracts, where the contractor is responsible 
for both design and construction. If successful, this type of contract can greatly reduce the time 
required in project preparation and bidding. 

BRIDGE CONDITION AND MAINTENANCE 

13. Most of the bridges in the SRN were constructed together with the road network, and as a 
result, most of them are 40-45 years old. Bridge conditions have deteriorated over time, especially 
due to a lack of proper maintenance. Guidelines for the inspection and maintenance of bridges 
(2008) were developed by DOR, which assist in determining the overall condition rating, the extent 
of the damage and the urgency of the damage. Despite the introduction of departmental policies 
regarding bridge maintenance and the existence of bridge inspection and maintenance guidelines, 
maintenance receives a low priority within DOR and the DROs. Condition surveys are not carried 
out regularly and the last bridge condition survey was conducted in 2005, at which time some 100 
bridges (10% of the total) were found to require substantive repair or rehabilitation (i.e. more than 
only routine/recurrent maintenance). However, as part of the BMS a condition survey will be 
carried out, which will be repeated every 2 years by the DOR Bridge Project. 

14. Funding for bridge maintenance has been very low in the past, forming 1-2% of the bridge 
development budget. In the last fiscal year (2010-11), however, the allocation to maintenance 
funding was increased tenfold to 8% of the development budget, and has again been doubled for 
the current fiscal year (see table below), indicating the increased recognition of the importance of 
bridge maintenance. This only includes the budget of the Bridge Project, and does not include 
possible funding under other projects.  

Table 5B.5: Budget allocation for bridge maintenance (NPR million) 

Fiscal Year Initial budget Supplementary budget Maintenance budget 

2008/2009 30 - 30 

2009/2010 30 3 33 

2010/2011 300 - 300 

2010/2011 600 TBC 600 

Source: DOR Bridge Project + Red Book 2011-12 
 

15. A World Bank funded Bridge Improvement and Maintenance Project (BIMP) is currently under 
preparation that will include bridge maintenance, rehabilitation, upgrading (widening) and new 
construction. This project would be supported by the World Bank with US$ 60 million and a GON 
contribution of US$ 40 million for a period of 5 years, complementing the annual development and 
maintenance budgets provided for ongoing programs under DOR Bridge Project.  

16. The actual budget requirement for maintenance and rehabilitation of SRN bridges cannot be 
determined at this moment due to a lack of a complete bridge inventory and condition survey. It is 
recommended that this be prepared as soon as possible, possibly as part of the preparation of the 
World Bank project. The PIP 2007 estimated the costs to cover the required bridge repairs to be in 
the order of NPR 1 billion, while the 2011-12 ARMP maintenance needs assessment for the SRN 
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identifies a requirement of NPR 335 million for bridge maintenance. The latter is assumed to 
include only routine and recurrent maintenance needs, however, which fall under the responsibility 
of the DROs73. Periodic maintenance and rehabilitation needs are not included, as these fall under 
the responsibility of DOR’s Bridge Project. It is not clear to which degree RBN will be able to fund 
such routine and recurrent bridge maintenance, and how much of the Bridge Project maintenance 
allocation will therefore be available for periodic maintenance and rehabilitation. 

17. The approach used in planning bridge maintenance is currently unclear. Unlike the Road 
Register which is sent to the DROs each year for updating and use in the preparation of the Annual 
Road Maintenance Plans (ARMP), the bridge inventory does not appear to be used in such a way. 
It is recommended that for bridge maintenance a similar approach be used as for the ARMPs, 
sending the latest version of the bridge inventory to the DROs, who will then be responsible for 
updating the inventory, as well as determining the maintenance requirements for each bridge 
(rather than including this in the maintenance costs for the road link which the bridges are in). This 
would also require regular condition surveys of the bridges. The existing bridge inventory would 
need to be updated and expanded to include condition information. It should furthermore include 
any bridges under construction or in the design/bidding or planning phase. The BMS being 
prepared by DOR is envisaged to take up many of these aspects, with regular condition surveys 
and providing a tool for maintenance planning. 

ACTION PLAN 

Problem Action Timeframe Responsible 

Existing bridge inventories appear to be 
incomplete and do not include condition data. 
Consolidated data regarding bridges under 
construction or in the bidding, design or planning 
stages is not available. 

Update the bridge inventories, 
expanding them to include condition 
data as well as data regarding bridges 
under construction or in the bidding, 
design or planning stages. Incorporate 
this data into the BMS currently under 
development and make the 
information available online. Update 
the data and BMS every 2 years. 

FY 2012-13 DOR 
DROs 
World Bank 
DOR projects 

A system for planning bridge maintenance does 
not exist. 

Make the BMS an integral part of 
bridge maintenance planning, linking 
up with the existing ARMP process for 
road maintenance. 

FY 2012-13 DOR 
RBN 

Bridge requirements for the SRN are unknown, 
making proper planning and prioritisation 
impossible. A system for prioritising bridge 
development projects does not exist, and bridges 
are currently being included in the budget in an ad 
hoc fashion. A mid-term or long-term strategy for 

SRN bridge development does not exist. 

Carry out a study on the bridge 
requirements for the existing and 
foreseen SRN. Develop a system for 
the prioritisation of bridge 
development projects as part of the 
BMS. Prepare a 5-10 year strategy for 
SRN bridge development.  

FY 2012-13 DOR 
MPPW 
NPC 

The available DOR budget is being used for the 
development and even maintenance of LRN 
bridges, severely limiting funding availability for 
SRN bridges. Annual funding for bridge 
development consists largely of supplemental 
funding that is only made available at the end of 
the fiscal year, hindering proper planning and 
progress. Annual funding is spread over a large 
number of bridges, resulting in delays due to 
failures to make progress payments. 

Make budget allocations to bridge 
development less dependent on non-
expended funds from other projects, 
and only use the funding for SRN 
bridges. Transfer ownership and 
responsibility for management of LRN 
bridges to local bodies and DOLID’R's 
Bridge Section. Limit the scope of 
annual programmes to ensure timely 
payments and avoid progress delays. 

FY 2013-14 MPPW 
MOF  
DOR 

Existing guidelines/manuals and design 
procedures are not in line with the new Nepal 
Bridge Standards. 

Review existing guidelines/manuals 
and design procedures 

FY 2012-13 DOR 
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ANNEX 6A  - CONSTRUCTION TECHNOLOGY (LRN) 

1. Traditionally the labour-based, environmentally friendly, participatory (LEP) approach has 
predominated in rural roads. However, the recent increase in locally available equipment has led to 
a more widespread use of excavators and bulldozers. This has resulted in problems due to a lack 
of appropriate work norms and technical standards regarding equipment use, the prevalence of 
budget transfers to local user committees that are formally not allowed to use equipment or 
subcontract to contractors, and a tendency to focus only on road opening using equipment with 
insufficient engineering and complementary road protection measures. The result has been a 
proliferation of unsustainable non-engineered roads and an increase in corruption. There is 
currently a strong need to update the LEP approach to incorporate the use of equipment for those 
activities where costs, quality or safety issues justify it. Such a labour-based, equipment supported 
(LBES) approach requires standards and norms for both labour and equipment, but also needs to 
define proper implementation modalities, finding a middle ground between transfers to user 
committees and (sub)contracting of contractors using public procurement practices.  

IMPLEMENTATION PRACTICES  

2. Road construction in Nepal uses both labour-based and equipment-based approaches. In the 
SRN, which is managed by DOR, the equipment-based approach is favoured with implementation 
being the responsibility of contractors using heavy equipment and imported construction materials 
such as bitumen, cement and reinforcement. In contrast, in the LRN the labour-based approach is 
favoured. In the nineties this approach was developed by DOLIDAR and became known as the 
labour-based, environmentally friendly and participatory (LEP) approach, and has since been the 
norm for rural road development. Most of the donor assisted projects in the rural road sector are 
designed and implemented using the LEP approach. The preference for a labour-based approach 
is also reflected in the Local Self Governance Act (1999), the Local Infrastructure Development 
Policy (2004) and the Tenth Plan (2002-2007). The LEP approach has been successful in fulfilling 
objectives such as local employment generation and improved rural livelihoods through the 
incomes and skills created in road building projects, while at the same time resulting in roads that 
are considered to be of very good quality if properly supervised. 

3. With the introduction of heavy equipment in many of the districts, however, the benefits of the 
traditional LEP approach have decreased. Some activities have become significantly less 
expensive to carry out using heavy equipment such as excavators and bulldozers. This is 
especially the case for earth excavation, where the use of equipment can significantly reduce the 
time and costs involved. However, equipment use has the important disadvantage that the 
investment is used for the purchase of equipment and fuel, creating only a limited number of local 
jobs for (semi-)skilled personnel such as the equipment operators, and resulting in most of the 
investment leaving the country instead of creating local incomes. The vast numbers of jobs created 
for local unskilled people under the LEP approach are not achieved under an equipment-based 
approach. 

4. For this reason most of the donor-funded projects tend to apply the LEP approach, even 
though this may delay project completion and may increase costs, as one of their main objectives 
is to create incomes and employment for local people as a means of tackling poverty. In these 
projects, equipment is used only in cases where safety or hardship is an issue, such as in the case 
of rock excavation.  

5. However, where road development is carried out by the DDCs using their own funding 
(internal revenue or block grants), equipment tends to be used as the objective is to construct as 
many roads as possible with the available budget. This transition from the traditional LEP approach 
to a more equipment oriented approach has led to a number of important problems. 

WORK NORMS 

6. The first problem faced is regarding the use of work norms for determining the payment rates. 
In the late nineties, DOLIDAR developed the Work Norms for Agricultural and Rural Roads (1998), 
specifying the number of workdays required to carry out a specific amount of work for different 
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operations involved in road development. These norms allow the use of task rates, where 
labourers or labour gangs are given a certain volume of work, and the payment is calculated using 
the Work Norms (1998) and the prevailing daily wage rate74. At the same time, DOLIDAR also 
developed the Technical Specifications for Agricultural and Rural Roads (1998) that define the 
different activities involved in road development and how these should be carried out using labour. 

7. However, these Technical Specifications (1998) and Work Norms (1998) are designed for a 
labour-based approach and do not cover road construction using equipment. With the widespread 
use of equipment by DDCs, this is forming a problem. While some DDCs have established their 
own local norms to overcome this issue, in other cases the labour-based Work Norms (1998) are 
being applied, even though equipment is used. For activities where equipment use is less 
expensive (e.g. earth excavation), this is resulting in inappropriate payment rates that result in high 
profits for the equipment operators and unduly high costs for the road projects. In certain cases 
fake labour payment receipts are even submitted to conceal the fact that equipment is being used. 

8. To avoid this false incentive to using equipment, the Work Norms (1998) and Technical 
Specifications (1998) need to be revised to take into account the use of equipment, defining proper 
payment rates depending on the productivity of the machines and the cost of their operation. In 
doing so, the existing equipment norms of DOR should be used as a basis. Such a revision would 
also be an opportunity to include other amendments, given that the Work Norms (1998) have been 
revised only once since 1998, and with only a few changes. In the proposed revision of the Work 
Norms (1998), missing work items should be incorporated and productivities should be modified to 
reflect actual productivity rates as experienced in different road projects.  

USER COMMITTEES 

9. In applying the LEP approach, the Local Self Governance Act (1999) and the Local Body 
Financial Administration Regulations (LBFAR - 1999) allocate an important role to the user 
committees in the execution of small projects. For labour intensive works up to NPR 6 million 
requiring little or no equipment or skilled labour, the local bodies can opt to execute the works 
through a transfer of funds to user committees rather than through public procurement with 
contractors. These user committees are used widely in rural road development as a means of 
organising the labour required for the works, as well as ensuring that everybody has access to the 
income earning opportunities. 

10. However, with the increased presence of equipment, there has also been a shift in the make-
up of these user committees and the way the works are executed. While in donor funded projects 
the user committees tend to be fair and labour-based, in other cases there is a strong political 
presence in the committees and works are often subcontracted to contractors and carried out using 
equipment, despite both these practices being explicitly forbidden in the LBFAR (1999). The 
agreements with the user committees are based on a cost estimate using the Work Norms (1998) 
for labour-based works, while the execution using equipment tends to be less expensive, resulting 
in significant profits for contractors or political representatives of the user committees (sometimes 
these are the same persons). 

11. This practice goes contrary to the whole concept of transferring public funds to user 
committees, where the objective is creating ownership, developing skills and generating incomes. 
The involvement of contractors and equipment reduces the concept of transfers to user 
committees to a means of avoiding the public procurement requirements. The fact that 
subcontracting and equipment use is not prevalent in donor funded projects shows that proper 
monitoring and enforcement can solve this problem. 

NON-ENGINEERED ROADS 

12. A last important problem resulting from the increased presence of equipment in the districts, 
the lack of equipment norms and the practice where user committees subcontract equipment, has 
been the explosive expansion of so-called non-engineered roads. These are roads that are 
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developed without any proper engineering inputs in terms of planning, survey and design, 
environmental assessment, retaining and drainage structures, etc. Equipment is used to open a 
track, with the alignment being chosen by the equipment operator as he moves along.  

13. The result is a road with a poor earthen surface that lacks proper drainage and other 
protective measures, that has gradients that are too steep in places to allow use by ordinary 
vehicles, and that has curves that are too tight to allow use by larger vehicles or vehicles with 
trailers. In addition, the environmental impact tends to be great, as excavated earth is discarded 
down the slope without regard for fields, roads or waterways further down the hill. During the first 
monsoon, these roads tend to become impassable due to the poor drainage and the many 
landslides, leading to their closure for many months until significant additional investments are 
made. The upgrading of these roads to an engineered standard is often just as expensive as new 
construction, as more often than not, the alignment needs to be changed. 

14. Most of the road projects implemented by local governments with assistance from donor 
agencies and central government can be categorised as engineered roads. However, other roads 
built by the DDCs and VDCs on their own, often with the involvement of user committees, are 
generally non-engineered. The reasons for the proliferation of such non-engineered roads seem to 
vary from a lack of understanding of the need for proper engineering, to a desire to construct as 
many roads as possible within the available budget. Corruption is also an important reason for the 
proliferation of non-engineered roads, as the use of equipment for simple earth excavation can 
result in significant profits, especially where labour-based rates are used. DOLIDAR therefore 
needs to develop directives regarding the minimum levels of engineering required before road 
development can proceed, and has to ensure that these directives are followed in order to avoid 
inefficient use of the available budget in such non-engineered roads. 

LABOUR-BASED EQUIPMENT-SUPPORTED APPROACH 

15. Such non-engineered roads should not be confused with equipment-based roads, as the 
problem is not so much the use of equipment, but the lack of proper engineering and technical 
supervision. The use of equipment for certain activities involved in road construction can be 
warranted from the perspective of cost, quality or even safety, but needs to be supported by proper 
engineering just as labour-based construction needs to be75. Proper engineering standards and 
supervision will be required to ensure the proper alignment of the road and the creation of sufficient 
road protection measures, as well as to avoid undue environmental impact. 

16. Although under conditions of proper engineering and supervision the use of equipment may be 
warranted for certain activities such as earth excavation involved in opening the track, it will need 
to be complemented by labour for other activities where equipment is less suitable or simply more 
expensive. This relates especially to the road protection measures that are important for ensuring 
the sustainability of the road (retaining walls, drainage structures, camber formation, etc.). These 
protection measures are often not created in non-engineered roads, contributing to their 
accelerated deterioration.  

17. The bottom line, however, is that the increased presence of equipment in all but the most 
remote areas has made their use less expensive than labour for certain key activities in road 
development. This fact alone means that there will be a preference to use equipment for such 
activities in order to save costs. In other words, the use of equipment is something that cannot be 
avoided, but rather needs to be properly channelled to ensure it is done in an efficient and effective 
manner, and does not result in non-engineered and unsustainable roads. To this end, the LEP 
approach needs to evolve to incorporate the use of equipment for certain activities and under 
certain conditions, transforming itself into a labour-based, equipment-supported (LBES) approach. 
Under such an approach, the use of labour will continue to be the norm, except where the use of 
equipment can be justified. 
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18. The choice of activities to be carried out using equipment will depend on the nature of the 
district and the road concerned. Where ample equipment is available locally, the costs of using 
equipment will be reduced and a wider range of activities may be carried out using equipment 
instead of labour. Similarly, where the design of the road becomes more complicated (e.g. with a 
bituminous pavement), equipment use may be warranted to ensure the quality of the works. Lastly, 
the use of equipment may also be justified for certain activities where safety is an issue, such as 
slip prone areas.  

19. Where equipment use is justified from a perspective of cost, quality or safety, labour should be 
replaced by equipment. An exception is where the creation of employment and incomes is the 
main objective, and the road merely forms a secondary benefit. In such cases, increased costs 
may be considered acceptable as the price to be paid for improving people’s livelihoods. In most 
cases, however, road development will be the main objective, with employment generation being 
the secondary benefit, and in those cases the reduction of costs is likely to be the main factor in 
decision making. 

20. Such an LBES approach will need to be developed to determine suitable parameters for 
equipment use. This includes the definition of proper standards and rates for equipment as 
mentioned earlier, but also requires a review of the roles of user committees and contractors, and 
how to combine fund transfers to user committees and related labour gangs, with traditional 
procurement processes regarding contractors and equipment. This may involve a differentiation of 
activities, with part carried out by user committees and part by contractors, but may also require an 
amendment of existing legislation to allow subcontracting and equipment use by user committees 
under certain circumstances and following certain procedures. Proper monitoring and supervision 
will also be required to avoid further proliferation of non-engineered roads, and to ensure that 
existing legislation is abided by (including environmental aspects such as the proper disposal of 
excavated material in the case of equipment use). 

TECHNOLOGY CHOICE IN RURAL ROAD MAINTENANCE  

21. Rural road maintenance is another area where different technologies and approaches can be 
used. Preventative maintenance has great potential for the use of local labour, as the required 
skills and tools are very simple. The continuous nature of such preventative maintenance further 
allows for the creation of long-lasting employment, albeit in lower numbers of jobs than in the case 
of construction or rehabilitation works. The continued and secure incomes created under 
preventative maintenance can form an important means of improving the livelihoods of the rural 
poor. Repairs to the roads can similarly create important opportunities for employment generation, 
although the potential is greatest where the size of the damage and the urgency of the repairs are 
limited, making the use of labour more efficient than the use of equipment due to the high 
mobilisation costs of equipment.   

22. In rural roads that are built to maintainable standards, preventative road maintenance has 
been introduced in a number of donor-funded projects, generally to protect existing investments in 
project specific road corridors. The most prevalent approach has been the use of “rekhalus” or 
lengthworkers, where the maintenance of a specific stretch of road is contracted out to a single 
person. Generally, supervisors are also recruited who monitor the work of between 5 and 10 
lengthworkers, ensuring daily attendance, providing workplans and assessing productivity. This 
approach is a replication of the lengthworker approach used in most of the SRN. Generally the 
activities performed by the lengthworkers are limited to routine maintenance and some minor 
repairs (recurrent maintenance). The lengthworker system as implemented under the DRSP 
programme came to an average cost of NPR 50,000/km/year. 

23. The International Labour Organisation (ILO) has piloted a slightly different approach, where 
the lengthworkers for a specific road were grouped together in a maintenance team, and 
contracted on a performance basis. This reduced the management burden as daily attendance 
recording was no longer required, and also ensured that the labour force could be focused on 
those road sections requiring the greatest inputs. The scope of activities was also increased to 
include the creation of protective measures such as side drains that are lacking in most rural roads, 
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thus reducing future maintenance needs. The piloting of this approach resulted in an average cost 
of NPR 35,000/km/year. 

24. The problem in this sense is that government funds allocated for road maintenance are 
seldom used for preventative maintenance of existing roads by the DDCs. Instead it is common 
practice to use maintenance funds for larger repairs or upgrading of existing structures and even 
new construction. The prevalence of non-engineered roads built to non-maintainable standards 
further complicates the application of preventative maintenance and minor repairs. 

25. Depending on the nature of the road and the scope of preventative maintenance being carried 
out, periodic maintenance is required every 1-3 years. There is a tendency by DDC’s, however, to 
delay the implementation of periodic maintenance until the damage requires urgent intervention, 
and to use equipment to carry out the required repairs. However, under donor-funded programmes 
such as DRSP, timely periodic maintenance with local contractors using a labour-based approach 
has shown labour to be very suitable for such maintenance works in the case of unpaved roads. 

26. In reference to the technology choice, routine maintenance activities are very well suited to the 
use of a labour-based approach. There is a need for further development to make the system more 
suitable to the specific characteristics of rural roads, where funding levels are low, capacities for 
monitoring and supervision are lacking and the condition of roads and road protection measures 
tend to be poor. The main challenge, however, is to convince local authorities and political parties 
of the benefits of preventative maintenance and to ensure that a greater portion of maintenance 
funding is allocated to such maintenance, thus avoiding the need for more costly corrective 
maintenance and creating the opportunity for sustainable employment generation.  

27. Periodic maintenance also provides ample potential for the use of labour, especially in the 
case of unpaved roads. Although ample experience with labour-based approaches exists for 
routine maintenance and for new construction, in the case of periodic maintenance there is still a 
need for further development of the approach. Here the complementary role of equipment under 
certain conditions will also need to be studied. Detailed standards and rates for maintenance will 
need to be developed, both for labour and for equipment, complementing the existing (1998)  as 
well as the Rural Roads Maintenance Directives (2008) and Rural Roads Maintenance Handbook 
(2009) developed by DOLIDAR. 

ACTION PLAN 

Problem Action Timeframe Responsible 

Existing work norms and technical 
standards are available only for labour-
based approaches. As a result, labour 
is forcefully used where equipment 
would be more appropriate, or 
equipment is used without appropriate 
rates and standards.  

Relax government policies to allow the use of 
equipment where this can be justified. 
Develop and implement work norms and 
technical standards for equipment use. 
 

FY 2012-13 MLD 
DOLIDAR 

Existing legislation allows for the 
transfer of funds to local user 
committees to carry out small labour-
intensive works. With the presence of 
equipment, this modality is increasingly 
being misused to subcontract 
contractors and equipment, thus 
bypassing public procurement 
requirements. 

Ensure strict enforcement of the LBFAR 
which prohibits subcontracting and equipment 
use by user committees. Amend the LBFAR 
and other relevant legislation and policy 
documents to clearly define the procedures to 
be used where labour is to be complemented 
by equipment for certain activities.  

FY 2012-13 MLD 
DOLIDAR 

There is currently a proliferation of 
unsustainable non-engineered roads, 
where equipment is used for track 
excavation without proper engineering 
standards or technical supervision, and 
without complementary use of labour to 
bring the road to a maintainable 
standard. 

Develop directives regarding minimum levels 
of engineering required for road development 
projects (these should include appropriate 
procedures to minimise environmental 
impact). Strictly enforce abidance with these 
directives.  

FY 2012-13  
 

MLD 
DOLIDAR 
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Problem Action Timeframe Responsible 

The traditional LEP approach does not 
allow for the use of equipment. 

Update the LEP approach to incorporate the 
use of equipment, creating a labour-based, 
equipment supported (LBES) approach. This 
approach should include appropriate work 
norms and technical standards for labour and 
equipment, but should also include suitable 
implementation modalities forming a proper 
balance between public fund transfers to user 
committees and public procurement of 
contractors. 

FY 2012-13  
 

MLD 
DOLIDAR 
Road projects 

Planned preventative maintenance of 
rural roads severely reduces asset loss, 
and has a very high potential for local 
employment creation. However, funding 
allocation to preventative maintenance 
is very low, with common practice being 
to carry out more expensive corrective 
maintenance once the road has 
deteriorated. 

Promote the contracting of lengthworkers or 
maintenance teams in rural roads, developing 
appropriate systems that are in line with 
existing resources, capacities and road 
conditions.  

FY 2012-13 
 

DOLIDAR 
MLD 
RBN 
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ANNEX 7A  - OUTSOURCING (LRN) 

1. Outsourcing of activities is not very common in the LRN, except in donor funded projects. 
Insufficient capacity in DTOs and DOLIDAR is affecting technical quality of works and undermining 
proper planning and monitoring, and outsourcing of such technical activities could ensure greater 
capacity. Improper use of the procurement modality involving user committees is resulting in 
excessive use of equipment, poor quality works and corruption. Stricter enforcement of existing 
regulations is required and a greater portion of works should be tendered to local contractors. The 
preparation of road (condition) inventories, DTMPs and ARMPs is currently being outsourced to 
consultants, but is only happening with donor support. Simplifying these processes and making 
them a requirement for a wider range of funding sources will stimulate more districts to outsource 
their preparation, at the same time ensuring greater ownership by DDCs and APMs. Increased 
outsourcing at district level will shift the responsibilities of DTO/DDC and DOLIDAR engineers 
further and further away from direct implementation towards the management of consultants and 
contractors, requiring comprehensive capacity building in contract management. 

LEGAL FRAMEWORK 
2. The Public Procurement Act (PPA - 2007) and the Public Procurement Regulations (PPR - 
2007) are the basic legal documents established to regulate outsourcing, including for the LRN. 
The Local Body Financial Administration Regulations (LBFAR - 1999) that are linked to the Local 
Self Governance Act (LSGA - 1999) also regulate outsourcing of works, goods and services and 
overall financial management at local level, and this regulation is applied in DDCs, VDCs and 
municipalities. 

3. Generally outsourcing involves a procurement process, whereby the method of procurement 
(e.g. direct, sealed quotation or public tender) and the related threshold for procurement of works, 
goods or services is defined in the PPA and PPR. The same methods and thresholds apply to the 
LRN and DDCs as to the SRN and DOR/DROs or any other public entity. The PPR allows 
procurement of specialized services from persons, firms, organizations or companies with PAN 
and VAT registration certificates. 

4. A different procurement modality described in the PPR and LBFAR is the implementation of 
works through user committees, a modality which is widely used in the LRN. According to PPR, 
this modality is limited to works with estimated costs not exceeding NPR 6 million. Under this 
modality, no tendering process is applied, but an agreement is made regarding the amount to be 
paid based on negotiations with the user committee, including a certain contribution by the 
community or users. The PPR and LBFAR stipulate that under this modality no heavy equipment 
may be applied, implying that works should be labour-based. Subcontracting of contractors is also 
prohibited under this modality.  

5. The LBFAR further stipulate that this modality may only be used for works with low technical 
requirements. Technical supervision is to be provided to the user committee by the DDC/DTO 
engineers. Where this is not possible, the regulations allow for the direct hiring of technical support 
using the contingency funds, provided that the cost does not exceed 3% of the cost estimate. The 
two regulations further mention that once the construction works are completed, the public entity 
shall hand over ownership of the project to the user committee, making it responsible for all repair 
and maintenance. This would imply that this modality is aimed at community infrastructure, and not 
at infrastructure of a more public nature such as district roads, where the ownership and future 
maintenance remain the responsibility of the DDC. 

6. Force account is also applied quite often for construction and maintenance of the LRN as 
provisioned in PPR. This generally involves the direct hiring of local unskilled workers to carry out 
certain works. 

OUTSOURCING PRACTICES AND SCOPE  

7. In the LRN, outsourcing is far less common than in the SRN. Almost all activities related to 
planning, design and management of the LRN are carried out directly by DOLIDAR, the DDCs and 
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the DTOs. Only in donor funded projects is it common to outsource activities such as design and 
supervision.  The implementation of works in the LRN is mostly carried out by user committees and 
through force account. Only a limited number of more complicated works such as drainage 
construction, retaining structures and bridges are outsourced to private contractors, whereby the 
design and supervision regarding such structures are carried out by DTO staff. The table below 
provides an overview of the most important activities at district level with a high potential for 
outsourcing, indicating the degree to which this is already being done. This section will look at 
these activities in greater detail. 

Table 7A.1: Potential for outsourcing of LRN activities 

Activity Fully 
outsourced 

Partially 
outsourced 

Not 
outsourced 

High potential to 
outsource 

Planning     
 Road and Bridge inventory  ●

a
  ● 

 Data analysis and planning of resources  ●
a
  ● 

 Updating of DTMP ●
a 

   
Project preparation and implementation     
 Detailed survey and design  ●

a
  ● 

 Construction and maintenance works  ●  ● 
 Bridge construction and bridge management  ●  ● 
 Technical supervision  ●

a
  ● 

Management     
 

Monitoring    ● ● 
 

IT application support  ●   
 

Training  ●   
 

Preparation of norms, manuals, guidelines  ●
a
  ● 

a
 Generally only in donor-funded projects or with donor support 

 

8. Up-to-date road and bridge (condition) inventories for the LRN are often lacking, complicating 
proper planning at both district and national level. In some cases such inventories are carried out, 
often under donor funded projects, but these are not regularly updated. The sector wide approach 
currently being piloted for maintenance is attempting to introduce the concept of annual inventories 
as the basis for planning and monitoring. Where such inventories are carried out, they are 
generally implemented by consultants, often with little involvement of the DDC and DTO. The 
procurement of such inventories needs to be more DDC-led to ensure greater ownership. 

9. Planning of LRN interventions basically revolves around the DTMP and ARMP. The 
preparation of these documents has been outsourced in the past, but generally only with donor 
support. Outsourcing has been necessary given the large amount of data collection required and 
the extensive report that needs to be prepared (100-200 pages). Generally GIS is used to map the 
roads, which is also often beyond the capacity of DDC/DTO engineers. The result of the donor-led 
outsourcing together with the complicated nature of the planning procedures and documents has 
resulted in very low ownership of the plans by DDCs and the All Party Mechanism (APM), resulting 
in few plans being followed except in donor funded programmes, and in little replication in other 
districts. It is strongly recommended to simplify the DTMP and ARMP planning procedures and 
reports, making them easier to prepare and facilitating their understanding by DDC and APM. By 
making these documents a requirement for all LRN funding (at least the conditional grants) and 
prohibiting the use of such funds in activities not included in the plan, DDCs and APMs will be 
more motivated to ensure these documents are well prepared and in line with district priorities, 
ensuring proper supervision of consultants hired to prepare the plans. 

10. Local roads are increasingly being constructed without proper survey and design. In part this is 
the result of the large number of different road projects being carried out each year (in Parbat 290 
projects had been approved in 2011-12), and the limited capacity of the DTO, making it impossible 
to carry out proper surveys and designs for all roads. This situation is exacerbated by political 
pressure to start works quickly. The result is the proliferation of non-engineered roads (especially 
the roads constructed by VDCs), which have excessive gradients and sharp curves, and generally 
lack protection measures such as drainage systems and retaining walls. Due to the lack of proper 
design, these roads also tend to be severely affected during the monsoon period, often resulting in 
the road becoming inoperable. When upgrading is carried out, realignment is required for large 
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sections. Properly surveyed and designed roads will require less maintenance and a smaller 
budget during upgrading, as well as causing less environmental damage. There is therefore a 
strong need and an enormous potential to outsource the survey and design of such roads to 
private consultants, with the role of the DTO shifting more towards the review and approval of the 
designs.  

11. In the project implementation phase most of the construction works are carried out through 
user committees, with this modality being applied in nearly 70% of rural road investments. 
Although the PPR stipulates that works exceeding NPR 6 million may not be carried out using this 
modality, anecdotal evidence suggests that this requirement is being bypassed by having 
agreements with several user committees, thus avoiding the need for tendering. Although the lower 
cost (excluding VAT and overhead) and the participation of users (transparency and employment) 
are generally given as reasons for applying user committees, often these committees are hijacked 
by political parties or contractors and do not really represent the users. Works are subsequently 
subcontracted to contractors and equipment is often used in violation of the PPR and LBFAR, as 
this allows large profits to be made due to fact that equipment is less expensive, especially in the 
case of earth movement. As such, the modality of user committees is being misused simply to 
avoid tendering of works directly to contractors. The Federation of Contractor Associations of 
Nepal (FCAN) has strongly objected to this provision of the PPR, but no action has been taken to 
address this issue. Given the poor performance and financial irregularities of many user 
committees and the fact that there are about 14,000 D class contractors looking for work at the 
local level, it is high time to enforce the PPR and LBFAR provisions regarding the application of the 
user committee modality, ensuring that works exceeding NPR 6 million or requiring equipment or 
skilled technical inputs, are tendered to local contractors.  

12. Maintenance is still very limited in the LRN, and tends to take the form of emergency 
maintenance to open up the roads after the monsoon. Due to the proliferation of non-engineered 
roads, the emergency maintenance requirements are increasing and a substantial part of the 
maintenance budget is spent on opening earthen tracks every year. Regular routine and recurrent 
maintenance as well as planned periodic maintenance are not yet common. However, 
maintenance is becoming more of a focal issue, with more and more donors making funding 
available, RBN funding for DDCs increasing and the piloting of a sector-wide approach to 
maintenance. It is likely that important opportunities for outsourcing of maintenance will be created 
over the next 5-10 years. This may involve user committees, but could also take the form of 
lengthworkers or maintenance teams hired directly by the DDC. For periodic maintenance, 
contractors may also be involved. Although the Rural Road Maintenance Directives (2008) already 
give some guidelines in this respect, further investigation and piloting of suitable outsourcing 
modalities is required, taking into account the limited capacity of the DDCs/DTOs to supervise 
maintenance works.  

13. Bridge construction and management in the LRN is to a large extent being taken care of by 
DOR. A number of bridges are currently being constructed under the responsibility of DOLIDAR 
with financial assistance from JICA and technical assistance from SDC. Keeping in view the large 
requirement of bridges in the LRN and the fact that the responsibility for bridge construction and 
management formally lies with DOLIDAR, it is necessary to create a specific capacity for the rural 
roads. This will require outsourcing to consultants for detailed surveys and designs, as well as to 
contractors for construction and maintenance. The domestic construction industry is more than 
capable to provide these services for all but the most complex bridges required in rural roads. 
There will also be a need for training of DOLIDAR engineers in the fundamental principles of bridge 
survey, design, construction and maintenance and to develop their confidence in reviewing the 
designs prepared and activities carried out by consultants and contractors. To a certain extent, this 
training will also be required at district level for DTO and DDC. 

14. Technical supervision of construction works is an important issue with regard to the quality of 
work carried out in the LRN. The limited technical capacity at district level has resulted in 
inadequate technical supervision. This is exacerbated by the fact that funding is being spread over 
so many small road projects, and that DTO/DDC engineers are also responsible for other 
infrastructure in the district. The existing technical manpower in the DDCs and DTOs is not 
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sufficient to allow for proper supervision of all these infrastructure works, and there is a need to 
increase this technical supervisory capacity by outsourcing certain activities to consultants in order 
to ensure quality of work and maintain minimum engineering standards in the LRN. In doing so, the 
DTO/DDC engineers will need to take on more of a management role in supervising these 
consultants. 

15. Proper monitoring of the LRN is not currently taking place. Although this is formally the role of 
DOLIDAR, it has a limited number of staff available for a very large network under the 
responsibility of a large number of local bodies that do not consistently provide the required 
information. Proper monitoring is further complicated by the fact that some reporting flows bypass 
DOLIDAR, going straight to MLD or RBN. Improved monitoring is required in order to be able to 
assess the impact of the significant investments being made in the LRN and to develop appropriate 
strategies for the future. In order to enable proper monitoring, the capacity at district and central 
level needs to be increased, which is best achieved through the outsourcing of certain activities to 
consultants. The existing staff of the monitoring unit would then become more involved in the 
management of these consultants and the analysis of the results, rather than the monitoring itself.  

16. Outsourcing of activities for better management of LRN also includes the establishment of an 
advanced IT application support for purposes of reporting, data management and e-procurement. 
In addition, as DOLIDAR was established in 1998 and is gradually getting its full shape, the 
engineers employed in this department and working in different DTOs need extensive training and 
capacity building to enhance technical as well as managerial capabilities. Especially management 
training will be important, given the foreseen changes in the roles of DDC and DTO engineers as 
well as many DOLIDAR staff, from direct executers of the different activities, to managers of 
consultants and contractors. This training is best outsourced to private firms and consultants. 
Similarly, there is a significant need to update and harmonise existing norms, manuals, guidelines 
and standards given the significant changes in the LRN in the past 5-10 years (see also other 
notes), as well as a need to develop new ones. Although requiring significant involvement of 
DOLIDAR and the DDCs, the preparation itself is best outsourced to the private sector. 

17. The outsourcing modality may vary depending on the nature of activities to be outsourced, 
their scope and the duration of outsourcing. For example, during the planning phase, data 
collection such as road and bridge inventories and the updating of DTMPs may be carried out by 
consulting firms, whereas for the analysis of data and prioritization of programs, individual experts 
may be hired. Similarly, a consulting firm may be hired for design and supervision, whereas IT 
application support services can be outsourced on an individual basis.  

18. With regard to funding for outsourcing, most of the activities can be funded from ongoing 
activities as part of the support to works. Certain outsourcing needs such as the institutional 
strengthening of DOLIDAR regarding monitoring, IT application support, training, and the 
preparation of norms, manuals and guidelines, may require specific funding from donors. This can 
be done either by creating a separate component in rural road projects or by providing separate 
technical assistance under specific capacity building programs. 
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ACTION PLAN 

Problem Action Timeframe Responsible 

Proper planning in the LRN is not taking 
place, with a lack of proper data and a 
lack of ownership of existing plans. 

Outsource the preparation of road condition 
inventories, DTMPs and ARMPs, simplifying 
their nature to allow for greater involvement 
and ownership of the DDC and APM.  

FY2012-13 DOLIDAR 
MLD 
DDCs 

Proper surveys and designs are not 
being carried out in a large number of 
road projects. The DTO is unable to 
provide adequate technical supervision 
during implementation. The result is a 
proliferation of non-engineered roads, 
poor road conditions and increased 
maintenance costs.  

Outsource the survey and design as well as 
technical supervision to private consultants. 
The role of the DTO/DDC engineers will shift 
towards the management of these 
consultants. 

FY 2013-14 DOLIDAR 
MLD  
DDCs 

There is considerable abuse of the 
procurement modality involving user 
committees, resulting in the violation of 
procurement requirements and leading 
to poor quality work and corruption. 

Enforce existing regulations regarding the 
involvement of user committees, carrying out 
a greater portion of projects through tendering 
and creating a greater market for local 
contractors. Develop proper payment rates for 
the use of equipment. 

FY 2012-13 DOLIDAR 
MLD 
DDCs 
 

Proper monitoring of project design, 
implementation and expenditure is not 
being carried out due to a lack of staff. 

Outsource monitoring activities, providing 
sufficient financial resources to the units 
responsible. 

FY 2013-14 DOLIDAR 
MLD 
DDCs 

Where DTO and DDC engineers and 
DOLIDAR units are currently 
responsible for direct implementation of 
most of their activities, with increased 
outsourcing they will become 
responsible for managing consultants 
and contractors 

Develop the capacity of DTOs, DDCs and 
DOLIDAR to manage outsourcing of various 
works and services through a comprehensive 
capacity building programme. 

FY 2013-14 DOLIDAR 
MLD  
DDCs 
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ANNEX 7B  - OUTSOURCING (SRN) 

1. Outsourcing of activities related to the management of the SRN is well developed in Nepal, 
with the private sector playing an important role. There is still ample potential for further 
outsourcing and improvement of outsourcing modalities, however, especially regarding planning, 
maintenance and monitoring, with an aim of improving objectivity, accountability and efficiency. 
Procurement and supervision are areas requiring improvement to ensure the successful 
implementation of outsourcing, with the use of multiannual contracts and the introduction of quality 
performance indicators and related penalties in contract documents considered to be a 
requirement for more efficient and effective outsourcing of certain activities. 

LEGAL FRAMEWORK 

2. Outsourcing of responsibilities for the SRN is regulated by the Public Procurement Act (PPA - 
2007) and Public Procurement Regulations (PPR - 2007). These two legal documents describe 
under which conditions certain responsibilities may be outsourced, and which procedures need to 
be followed.  

3. Apart from certain exceptions, the type of procurement process to be applied is determined by 
the estimated cost of the contract. According to the PPA and PPR, goods, works and services may 
be procured through direct procurement for amounts of up to NPR 150,00076, through sealed 
quotations for amounts up to NPR 1 million and through public tender for amounts exceeding NPR 
1 million. In the case of consultancy services the approach is slightly different, with direct 
procurement allowed up to NPR 150,00077, invited bidding with at least three invitees for amounts 
up to NPR 1 million and a published notice of invitation for amounts exceeding NPR 1 million, with 
international publication required for amounts exceeding NPR 30 million. In the case of 
consultancy services, however, the PPA states that procurement is only allowed if the work “cannot 
be performed by the human resource available at the concerned Public Entity” or if it is included as 
a requirement in the donor agreement. The former seems a rather ambiguous criterion, however, 
and may cause government agencies to think twice before outsourcing for fear of not complying 
with the PPA. 

4. The PPR only allows procurement to be made from persons, firms, organizations or 
companies with a permanent accounts number and VAT registration certificate, the only exception 
being users committees or beneficiary communities. The involvement of users committees or 
beneficiary communities in works and services is allowed under the PPA and PPR for amounts up 
to NPR 6 million. This modality is widely used in the LRN, but is not very common in the SRN.  

5. The PPA and PPR also mention the procurement from non-governmental organizations. 
According to the PPR, a public entity may request proposals from NGOs by publishing a notice, 
although it is not clear if private sector may also participate. An additional specific procurement 
option is the use of force account in works, which is allowed for several lots not exceeding NPR 
100,000.  

OUTSOURCING 

6. Up till the 1970s, almost all activities related to planning, design and management were 
carried out by departmental engineers, overseers and technicians, and only unskilled and semi-
skilled manpower was hired on daily wage basis. However, with the increase in road network size 
and number of road projects, outsourcing became a necessity. 

7. Activities such as survey, design, supervision and data collection required for planning and 
management of the SRN are currently outsourced to consulting firms or NGOs, while individual 
specialists are hired occasionally for specialized or advisory services. Outsourcing of construction 

                                                
76

 According to the PPR, services may be procured directly for amounts up to NPR 150,000, or through negotiations for 
amounts up to NPR 100,000. 
77

 Although the PPR allows direct procurement for goods, works, services and consultancies for amounts up to NPR 
150,000, the specific text on consultancy services only allows direct procurement up to NPR 100,000 and only for 
training, symposia and seminars. 
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and maintenance activities of the SRN to private contractors has become common practice in 
DOR, with some social and environmental protection works outsourced to NGOs. The involvement 
of users committees or beneficiary communities is very limited in the case of the SRN, being more 
common in the LRN. Force account is hardly used, with the exception of some emergency 
maintenance works carried out by DROs and some road construction works carried out by the 
Nepal Army. Although many activities have already been outsourced by DOR, there is scope for 
further outsourcing of activities to make the planning, implementation and management of the SRN 
more result oriented and effective. The table below shows an overview of the current status of 
outsourcing DOR activities, and the potential for further outsourcing. 

Table 7B.1: Outsourcing of DOR activities 

Activity Fully 
outsourced 

Partially 
outsourced 

Not 
outsourced 

Potential to 
outsource 

Planning     
 Planning (annual, mid-term and long-term)   ● ● 
 Traffic count ●    
 Road and Bridge Inventory   ●   
 Road and Bridge condition survey ●    
 Data analysis and planning of resources   ● ● 
Project preparation     
 Feasibility study ●    
 Environmental screening   ●  
 Environment Assessment (EIA or IEE)  ●    
 Social assessment ●    
 Detailed survey and design ●    
 Cost estimation  ●   
 Appraisal   ● ● 
 Preparation of Bidding documents  ●   
 Bid evaluation   ●  
 Preparation of TOR and RFP for consultants   ●  
 RFP evaluation    ●  
Implementation     
 Construction and maintenance works ●    
 Construction supervision  ●   
 Construction administration  ●   
 Supervision of environmental mitigation works  ●   
 Supervision of social and resettlement activities  ●   
 Maintenance management   ● ● 
 Supervision of maintenance works  ●  ● 
 Road safety management   ● ● 
 Bridge management   ● ● 
 Laboratory services  ●  ● 
 Quality assurance support services   ● ● 
Management     
 

Administration   ●  
 

Financial management   ●  
 

Legal support   ● ● 
 

Claims management support  ●  ● 
 

IT application support   ● ● 
 

Training/workshops/seminars ●    
 

Technical research    ● ● 
 

Monitoring of civil, social and environmental works   ●  ● 
 

Preparation of guides, manuals, norms, directives ●    
 

Adjudication and arbitration ●    
 

Vehicle management support services    ●  

 
8. At the planning stage, much of the data collection necessary for proper planning is already 
outsourced. This appears to be working well, although there have been problems with procurement 
delays resulting in data not being available at the proper time. The preparation of the plans 
themselves, however, is still carried out by government staff. The result is that the annual and 
multiannual plans tend to be strongly influenced by political pressure, taking insufficient account of 
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scientific selection and prioritization criteria as defined in national and departmental policy 
documents. The involvement of private sector specialists in the preparation of draft plans based on 
specific criteria, may serve to ensure greater objectivity. The approval of the final plans would of 
course still remain the responsibility of the competent authorities, and political priorities can still be 
introduced, but would require proper justification. 

9. In the project preparation stage, the scope for further outsourcing is more limited, as many 
activities are already outsourced and the remaining activities such as screening and evaluation 
require a large degree of involvement of government staff.  

10. In the case of implementation, private sector involvement in construction works is high, 
including contractors as well as supervision consultants and even NGOs. In the maintenance and 
management of roads, bridges and safety measures, however, the involvement of the private 
sector is more limited to implementation. Management and supervision of these activities is 
generally carried out by the departmental engineers, who are even involved in the implementation 
of certain activities such as emergency maintenance. There are also more problems encountered 
in the outsourcing of these activities, with for instance DROs stating that recurrent maintenance is 
better done directly by them due to delays in procurement and incompliance by contractors, while 
for routine maintenance the lengthworkers are demanding to become government staff.  

11. It seems, however, that these problems are the result of the outsourcing modality that is being 
applied, which is not always the most suitable for the type of activity concerned. For instance, the 
use of multiannual performance-based contracts for recurrent maintenance would avoid 
procurement delays and ensure greater contractor compliance, while the organization of 
lengthworkers into microenterprises contracted on a performance basis would allow them to 
achieve efficiency gains and earn a profit above their individual salary. Such approaches would 
also transfer part of the responsibility for maintenance management to the private sector, reducing 
the burden on DRO staff. International experience would further suggest that there is scope to 
further outsource the supervision and management of maintenance and road safety, with DROs 
remaining responsible for the overall management and supervision of the SRN. 

12. Regarding management activities, there is ample scope for further outsourcing of specific 
activities. This would generally be limited to data analysis and the preparation of draft reports, 
freeing up DOR and DRO staff and allowing them to focus on the final interpretation of the 
analyzed data and decision making. Especially in units with insufficient staff or with high staff 
turnover and frequent vacancies, such as the Planning, Monitoring and Evaluation Unit (PMUE), 
the Geo-Environmental and Social Unit (GESU) and the Road and Traffic Safety Unit (RTSU), 
outsourcing is a viable means of ensuring that the work gets done on time. At the same time this 
would ensure the quality of work through the involvement of experienced specialists, in comparison 
with the current strategy where staff may be transferred to these units without any experience in 
the specific area. Outsourcing would be of specific benefit in the case of monitoring and evaluation, 
both of the SRN in general, as well as of specific social, environmental and safety aspects, as this 
is currently being neglected due to a lack of human resources. 

13. One of the main problems currently faced with outsourcing are procurement delays, resulting 
in delays in the implementation of the outsourced activities. This causes problems for subsequent 
activities as is the case with delays in road condition surveys that cause delays in maintenance 
planning. Such procurement delays can also result in increased costs as is the case with delays in 
recurrent maintenance resulting in further deterioration of the road. Although ideally the duration of 
the procurement process would need to be reduced, a more realistic approach is to improve 
procurement planning and skills to ensure the procedures are started on time and without errors. 
An alternative option is to introduce multiannual contracts for certain recurrent activities such as 
road condition surveys or road maintenance, avoiding the need for repetitive procurement. 

14. A second problem faced in outsourcing is quality control. Proper quality control is often 
lacking, resulting in substandard work and a negative view of outsourcing. This is generally due to 
a lack of proper supervision by DOR and DRO staff, but also due to a lack of mechanisms for 
enforcing quality. For instance, it was found that the quality of works carried out by contractors was 
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better in projects with supervision consultants than in projects where supervision was carried out 
by DRO engineers, who had less time and resources at their disposal. Proper supervision can be 
achieved by outsourcing this work to supervision consultants, or alternatively by outsourcing other 
responsibilities of DRO staff, thus freeing up their time to carry out supervisory activities. 
Mechanisms for quality enforcement can be introduced by including proper quality control 
indicators in the contracts (similar to the performance indicators in performance-based contracts) 
as well as clear penalties in case of non-compliance (generally in the form of payment deductions). 
Such mechanisms will avoid disputes and misunderstandings, and will also allow for a more timely 
application of penalties in case of non-compliance, motivating contractors and consultants to 
ensure the quality of their work. 

ACTION PLAN 

Problem Action Timeframe Responsible 

Procurement delays are causing problems for 
the timely execution of outsourced activities. 

Provide training to ensure proper planning 
of procurement and to avoid unnecessary 
delays due to procurement errors. Use 
multiannual contracts for recurrent 
activities to avoid the need for repeated 
procurement. 

FY 2012-13 DOR 

Proper quality control of outsourced contracts 
is sometimes lacking due to insufficient 
supervision and/or the lack of quality 
enforcement mechanisms. 

Ensure sufficient supervision capacity by 
outsourcing it or by reducing the burden 
on departmental engineers through 
outsourcing of other activities. Introduce 
quality control indicators in contracts 
together with clear penalties in case of 
non-compliance.  

FY 2012-13 DOR 

Quality of supervision and management of 
maintenance and road safety by 
departmental engineers is inadequate due to 
insufficient capacity. 

Outsource the supervision and 
management of maintenance and safety 
to consultants or transfer part of the 
responsibility to the contractors through 
performance-based contracts. 

FY 2012-13 DOR 

Annual and multiannual plans are influenced 
by political priorities with insufficient use of 
scientific prioritization criteria. 

Outsource the preparation of draft plans 
based on specific criteria to the private 
sector in order to ensure greater 
objectivity, allowing the incorporation of 
alternative priorities where these can be 
justified. 

FY 2013-14 Cabinet 
MPPW 
DOR 

The unpredictable and unbalanced flow of 
contracts makes it difficult for consulting 
firms and contractors to retain staff, 
efficiently utilise equipment and invest in the 
improvement of their company. 

Ensure  proper planning, timely budget 
approval and proper procurement 
management. Introduce alternatives to 
traditional procurement such as multi-year 
performance-based contracts and service 
contracts for road condition surveys. 
Introduce BOT/BOOT concepts in the 
road sector. 

FY 2013-14 DOR 
DOLIDAR 
DDCs 
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ANNEX 8  - CONSTRUCTION INDUSTRY (LRN + SRN) 

1. On the demand side, the budget for road works has tripled in the past 5 years and this trend is 
expected to continue. Although there is a decreasing demand for new construction, there is an 
increasing need for upgrading works and for bridge construction, as well as for maintenance and 
rehabilitation works. The market for road works is therefore expected to grow, especially in the 
case of the LRN, with a large portion of these works suitable for the domestic construction industry. 
On the supply side, the number of contractors and consulting firms has increased significantly, and 
these are able to conduct most works. If necessary, they are also able to attract foreign expertise 
in terms of joint ventures, although in practice the international partners in such joint ventures often 
do not participate in contract implementation, resulting in substandard performance. The domestic 
construction industry is facing problems due to the unsteady and imbalanced flow of contracts, 
making it difficult to retain experienced personnel and efficiently use equipment. A lack of qualified 
and skilled staff due to insufficient graduates and attractive foreign job markets further complicates 
the situation. Smaller contractors furthermore tend to be excluded from a large share of the LRN 
market due to the implementation of projects through user committees. On the part of DOR and 
DOLIDAR, the organizational structure has not adapted to the increasing budgets and work 
volume, and there is a need to change their role more towards management of the road sector, 
outsourcing more activities to the private sector and promoting public-private partnerships, ranging 
from multi-year performance-based maintenance contracts to BOT/BOOT type arrangements. 

ROAD SECTOR DEVELOPMENT  

2. The length of the SRN has more than doubled in the last decade, while the LRN length is 
estimated to have tripled in the same period. Although access to roads has improved significantly, 
further road construction is still required in order to comply with the access targets and plans set by 
the government, including both rural roads as well and strategic roads such as the Mid-Hill highway 
and the Kathmandu-Terai fast track78.  

3. In addition to new construction, there is an enormous need for upgrading of existing roads. In 
the SRN, 35% is earthen and a further 19% have a gravel surface, while the majority of the paved 
roads have only a surface seal that in some cases is insufficient for the existing traffic volumes. In 
the LRN the majority of roads are earthen (approximately 75%), with only a small portion of paved 
roads (less than 5%). In addition, it is estimated that over half the LRN is currently not motorable 
due to a poor road surface and a lack of proper drainage and slope retention measures. Even if 
DOLIDAR and the DDCs were able to upgrade 1,000 km per year to bituminous standard, it would 
take nearly a decade to upgrade only the gravel roads, let alone the large length of earthen roads. 
This clearly shows the enormous amount of work required to upgrade the existing SRN and LRN 
roads to a suitable standard that allows for continued access appropriate to the existing and 
foreseen traffic volumes. This will require considerable inputs from the domestic construction 
industry.  

4. Proper maintenance of the existing road network is also required, in order to ensure that the 
benefits of the road construction and improvements are sustained. Currently only a small portion of 
the road network in Nepal receives timely maintenance, although the situation has improved 
significantly over the past decade with the majority of SRN roads now under routine and recurrent 
maintenance. For the last three years, DOR has implemented about 700 km of periodic 
maintenance works annually which also provides a constant work flow for national contractors. 
With maintenance currently high on the agenda of the government, it is expected that the 
maintenance coverage will increase significantly over the next decade. Although the size of these 
contracts will be significantly smaller than in the case of new construction and upgrading, they are 
likely to provide consultants and contractors with a steady work flow over the year.  

5. Another important area where considerable increase in demand is foreseen is bridge 
management. In the SRN over 100 bridges are currently under construction in different projects 
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and an estimated 800 more are estimated to be required over the next 5-10 years. In the LRN, 
DOLIDAR estimates that approximately 3,500 new bridges are required. A number of flyovers are 
also being planned for busy intersections. Even assuming a significant increase in the average 
number of bridges constructed each year (currently approximately 100 bridges in SRN and LRN 
together) it would take at least another 20 years to fulfill this demand. In addition, many of the 
estimated 1,400 bridges in existence are in poor condition or of insufficient standard, and require 
significant maintenance and even rehabilitation or replacement. 

6. The budget for the road sector has increased significantly, both at central and at local level, 
and has more than tripled in the past 5 years. Under the current Three Year Plan (2010), the 
government has made the road sector one of the focus areas and this budget increase is therefore 
expected to continue and possibly even accelerate.  

7. Altogether, it may be obvious that the demand for services from the domestic construction 
industry is expected to grow over the next 5-10 years. A slight shift in focus is expected, however, 
from simple track opening to the development of higher technical standards in terms of bituminous 
pavements and bridge construction. Maintenance coverage is also expected to increase, especially 
planned routine and periodic maintenance, which will require a slightly different approach from the 
construction industry. 

CONSTRUCTION INDUSTRY 

8. On the supply side, the construction industry in Nepal is steadily growing. There are over 100 
associated consulting forms in Nepal, 92 of which are associated with the Society of Consulting 
Architecture and Engineering Firms (SCAEF) and 13 are associated with the Pokhara-based 
Society of Engineering Consultancies (SECON). Besides these associated consulting firms, it is 
estimated that there are more than 300 other consulting firms providing engineering and 
architectural services in the country for which no integrated data is available. However, by far the 
majority of contracts in the road sector go to the members of SCAEF and SECON. A steady 
increase in the number of consulting firms is evident from the fact that the membership of SCAEF 
has tripled in the past 20 years, from only 30 consulting firms in 1990. 

9. For the contractors, the picture is similar. The Federation of Contractor Associations of Nepal 
(FCAN), which is the umbrella association of contractors and contractor associations, estimates a 
total of nearly 13,000 associated contractors in Nepal, over 5 times as many as 15 years ago. 
Although most of this increase is in Class D contractors (10 times increase), the increase in the 
number of Class A and Class B contractors is also significant (nearly doubling and quadrupling 
respectively).  The registration of Class A, B and C needs to be renewed annually with MPPW, 
while the registration of Class D contractors can be renewed with the DDC.  

Table 8.1: Category and numbers of contractors 

Year Category Total 

A B C D* 

1997 112 84 938 1,124 2,258 
2006 171 343 1,336 9,500 11,350 
2011 194

79
 322 1,301 11,000 12,817 

* FCAN estimated figure 
Source: FCAN, 2011 
 

10. Consulting firms, in general, are capable of undertaking design and construction supervision 
works except for highly specialized works such as tunneling or structurally complicated and long-
span bridges. However, through the SCAEF network, consulting firms are in a position of hiring 
foreign expertise (knowledge and skills) as required.  

11. The views received from the contractors are also similar regarding their capacity of meeting 
the demand for construction and maintenance of roads and bridges, only facing problems in highly 
technical structures such as long span bridges. The number of national contractors able to carry 
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out larger contracts is limited, however, with only 17 Class A contractors with an annual turnover 
exceeding NPR 250 million. Where necessary, contractors are able to enter into joint ventures with 
foreign companies (mainly Indian and Chinese firms) in order to ensure the capacity, expertise and 
equipment required for larger or more complicated works.  

12. However, in practice the joint ventures tend to only exist on paper in order to comply with the 
qualification requirements for the contract, and often the foreign company does not participate in 
contract implementation at all. The performance of the national partner varies, but is negatively 
affected by the fact that the foreign company is paid an average of 7% of the contract sum for 
providing this service, reducing the payment to the national firm. The same also occurs in national 
joint ventures between bigger firms and small local firms, although here the performance is usually 
far below standard due to the limited management capacity and access to equipment of the small 
firm. This practice of weaker partners being responsible for implementation also tends to result in 
time overruns in most cases, as the contract is actually beyond their ability. Contractual clauses 
setting minimum requirements for the participation of the lead partner may be considered to 
improve this situation. In addition, however, it will be necessary to review the qualification 
standards and determine if they are appropriate to the type of works involved and will attract the 
right type of contractor. 

13. A major problem facing both consulting firms and contractors is the unpredictable and 
unbalanced job market. A concentrated construction season that is limited by weather conditions 
during the rainy season and the winter, and late budget approvals and procurement delays further 
affect their performance. The result is a tendency to focus on getting contracts rather than on 
implementing them properly, with unhealthy competition between firms leading to low bids. 
Corruption is also very common, where money, (political) power and even physical intimidation are 
used to obtain contracts. Extortion by different groups during construction is also reported in many 
contracts, which ultimately adversely affects the quality of the output. 

14. The financial and management capacity of contractors is also often low, with little investment 
in these areas in terms of hiring competent staff, especially in the case of smaller contractors. As a 
result, the performance in larger contracts tends to be better due to the involvement of larger 
contractors with better management capacities. Proper packaging of contracts can therefore attract 
larger contractors and improve performance.  

15. Unhealthy competition between firms is also having its effect on the quality of the manpower of 
these firms. The lack of a predictable market means that much of the skilled manpower cannot be 
retained. In addition, attractive and accessible foreign job markets are resulting in a drain of 
qualified and experienced manpower out of the country. This has led to a shortage of bridge 
design, pavement design and material and quality control engineers, as well as experienced and 
competent bridge contractors.  

16. There is also a shortage of sub-engineers, although this is in large part due to the fact that 
there is insufficient interest in diploma level engineering programs such as those offered by the 
Council of Technical Education and Vocational Training (CTEVT) and the Institute of Engineering 
(IOE) under Tribhuvan University, with more people opting for a Bachelors degree program. 
Although the IOE under Tribhuvan University as well as Pokhara University also offer Masters 
courses in subjects such as geotechnical engineering, construction management and 
transportation engineering, such degrees are still limited in the country. 

17. Contractors tend to have sufficient (access to) equipment such as excavators and bulldozers, 
although availability of technologically advanced equipment such as asphalt concrete plant and 
bitumen distributors is more limited. In the case of smaller contractors, timely access to equipment 
can prove to be problematic, often leading to implementation delays. Efficient use of this 
equipment is also a problem, with much equipment operating at less than 50% of its capacity. 
Improved management of equipment and proper alternatives to ownership (hiring, leasing, 
equipment pools) are required to ensure more efficient use. This would also need to look at spare 
parts and workshop management, as well as the availability of experienced equipment operators, 
of whom there is also a shortage. 
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18. For local Class C and Class D contractors, an additional problem is the extensive 
implementation of road works in the LRN through user committees. Transfers of public funds to 
user committees form an alternative to public procurement and are allowed for up to NPR 6 million. 
In practice this means that the Class C and D contractors are excluded from a very large share of 
the road sector construction market, with over 70% of expenditure in the LRN going to such user 
committees. Although some contractors are subsequently subcontracted by the user committees, 
this is against existing legislation which prohibits subcontracting and the use of equipment by user 
committees. 

PROCUREMENT 

19. The capacity of DOR, DOLIDAR and the DDCs to handle the ever increasing budgets and 
volumes of works is of some concern. The organizational structure of both DOR and DOLIDAR has 
remained effectively unchanged since the 1994 and 1998 respectively, despite their budgets 
having tripled in the last 5 years alone. The managerial and technical capacities of the staff are 
also limited, and the capacity constraints of these organizations are taking their toll. For instance, it 
was found that quality performance was higher in works involving supervision consultants than in 
works supervised by departmental engineers and technicians. A similar picture exists in the DDCs, 
which tend to have insufficient technical and administration capacity and experience for proper 
project preparation and supervision, and to carry out the procurement processes.  

20. The result is an expenditure efficiency of only some 70-80% in the road sector. In addition it 
must be noted that in the case of the LRN, approximately 70% of the expenditure goes to user 
committees and is not procured to consulting firms and contractors. This effectively reduces the 
potential market for contractors and consulting firms, and the situation is likely to become worse as 
the budget continues to increase, unless organizational improvements are introduced and more 
tasks are outsourced. In order to make outsourcing successful, however, the technical and 
especially management capacity of DOR, DOLIDAR and the DDCs will need to be increased. 

21. E-bidding has been introduced by DOR and is starting to be taken up by DOLIDAR as well. 
This is positively contributing to regulating procurement activity. This will need to be expanded to 
encompass the entire procurement process (e-procurement). Although some smaller contractors 
do not have ready access to computers or lack the skills required to use them, it remains possible 
to submit bids in hard copy.  

22. There is also a need to introduce alternative concepts to traditional procurement, including 
public-private partnerships. This may take simple forms such as performance-based maintenance 
contracts like those piloted in the East-West Highway, allowing for multiple year contracts that 
place greater management responsibility with the contractor. The income security provided under 
such contracts also allows contractors to invest in new and specialized equipment and to retain 
their staff, increasing their efficiency and ultimately reducing their costs. 

23. Such public-private partnerships may also include design-build contracts and even financing 
from the private sector in the form of concessions or BOT/BOOT contracts. Legislation to this effect 
already exists, such as the Public Infrastructure Build Operate and Transfer Policy (2000) and the 
BOOT Act (2006) and Regulations (2007), but these concepts are not yet being applied in the road 
sector. It is expected that a BOOT contract will be applied in the Kathmandu-Terai fast track. 
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ACTION PLAN 

Problem Action Timeframe Responsible 

There is a lack of skilled manpower, ranging 
from experienced equipment operators to 
sub-engineers with a diploma level, and even 
highly qualified engineers with a Masters 
degree. 

Carry out a detailed study to identify the 
type of human resources that are required 
in the construction industry, both in the 
short term and in the long term, and 
promote the relevant vocational training 
and higher education courses. 

FY 2012-13 FCAN 
SCAEF  
SECON 
IOE 
CTEVT 
DOR 
DOLIDAR 

The unpredictable and unbalanced flow of 
contracts makes it difficult for consulting 
firms and contractors to retain staff, 
efficiently utilise equipment and invest in the 
improvement of their company. 

Ensure  proper planning, timely budget 
approval and proper procurement 
management. Introduce alternatives to 
traditional procurement such as multi-year 
PBMC contracts and service contracts for 
road condition surveys. Introduce 
BOT/BOOT concepts in the road sector. 

FY 2013-14 DOR 
DOLIDAR 
DDCs 

Equipment is underutilised and availability of 
high-tech equipment is low. 

Improve equipment management by 
establishing a private sector equipment 
management and training centre where 
equipment can be hired/leased and 
maintained, and where equipment 
operators and mechanics can be trained. 

FY 2013-14 FCAN 
DOR 
DOLIDAR 

The organisational structure of DOLIDAR 
and DOR has not changed for the past 10-15 
years, and is inadequate in light of the 
increasing work volume and budgets, 
resulting in poor expenditure efficiency and a 
lack of proper supervision. Managerial and 
technical capacities of staff are inadequate. 

Restructure DOLIDAR and DOR and 
promote outsourcing to increase 
efficiency and capacity. Increase 
managerial and technical capacities of 
staff through capacity building programs. 

FY 2013-14 DOR 
DOLIDAR 
DDCs 

Small-scale contractors are excluded from a 
large portion of the market in the LRN due to 
the prevalence of transferring funds to user 
committees. 

Enforce proper application of the user 
committee modality. Involve contractors 
where equipment or technical skills are 
required. 

FY 2012-13 DDCs 
DOLIDAR 
 

The modality of joint ventures is being 
increasingly misused, with the main 
contractor not participating in the 
implementation of the works. 

Amend the packaging of contracts and 
qualification criteria to attract contractors 
with adequate capacity. Monitor the 
involvement of the main contractor during 
implementation. Ensure proper quality 
assessment of work carried out. 

FY 2013-14 DOR 
DOLIDAR 
DDCs 
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ANNEX 9A - ROAD SAFETY (LRN) 

1. Up till now, very little attention has been given to road safety in the LRN, with most initiatives 
focusing on the national level and the SRN. Although likely to have a trickledown effect on the 
LRN, it is important to ensure that specific LRN issues are incorporated into proposed national 
level initiatives such as the Road Safety Act and the Road Safety Plan and that leadership and 
coordination regarding road safety at district level are enhanced. LRN specific initiatives are also 
required, however, which should focus on improving the safety of roads through the incorporation 
of safety engineering measures in project designs as well as maintenance works. To facilitate this 
process, simple rural road safety guidelines and safety audits should be developed by DOLIDAR. 
Non-engineering measures such as public awareness raising and placement of warning signs will 
also be required, although these are likely to have less impact than in the urban context and the 
SRN.  

LEGISLATIVE AND INSTITUTIONAL FRAMEWORK 

2. Current legislation relating to road safety in Nepal is based on a number of different acts, 
regulations and standards. The most significant are the Motor Vehicle and Transport Management 
Act (1993) and the Motor Vehicle and Transport Management Regulations (1997), which list the 
various traffic rules and required permits and licences, and define responsibility for regulation and 
enforcement. The Public Roads Act (1974) and the Nepal Rural Road Standards (2010) include 
some safety aspects regarding the required technical standards for rural roads, while the Local Self 
Governance Act (1999) and the Roads Board Regulations (2004) define institutional 
responsibilities for implementing and funding safety measures in the LRN.   

3. As per the Motor Vehicle and Transport Management Act (1993), the Department of Traffic 
Management (DOTM) under the Ministry of Labour and Transport Management (MLTM) is 
responsible for the overall management of vehicles and traffic, while the Nepal Traffic Police (NTP) 
is responsible for enforcement. The same Act also requires the creation of Transport Management 
Committees (TMC) at district level. These are to be chaired by the Chief District Officer, with the 
Chief of the Transport Management Office (TMO) in the district as Secretary. Other members 
include the Chief of the District Police Office (DPO) and representatives of transport entrepreneurs 
and workers. Representatives from the Department of Roads (DOR) are invited to provide 
technical know-how. The DDC and DTO engineers who are responsible for implementing road 
safety engineering measures, are not included as members of such committees however, resulting 
in a lack of coordination between the traffic management and the road engineering aspects of road 
safety, as is mirrored at national level in a lack of coordination between DOTM and DOR. Roads 
Board Nepal (RBN) is a potentially important actor in the sense that it provides funding for 
maintenance and related road safety works for both SRN and LRN, although the use of RBN 
funding for road safety is still very limited, especially in the LRN. 

RURAL ROAD SAFETY 

4. With a history of involvement in road safety going back to the early 1990’s, Nepal can point to 
nearly 20 years of road safety activity, ranging from the collection of accident data, planned 
maintenance to reduce accidents and a number of pioneering road safety engineering initiatives. 
More recently Nepal has been a signature to the Moscow Declaration (2009) and UNESCAP Road 
Safety Goals of Asia and the Pacific 2007-2015 (2007) and has developed a Road Safety 
Business Plan (2010). However, these initiatives have been limited to the SRN. In stark contrast, 
virtually nothing comparable has been carried out on road safety in the LRN, either by DOLIDAR or 
donor-funded rural road projects (e.g. DRILP, DRSP, RAIDP, RAP and RRRSDP). Interviews with 
these projects reveal that it is only now that some attention is being given to road safety 
considerations, largely in terms of guidelines for road design and traffic engineering.  

5. There is also very little information regarding rural road safety in Nepal. District-wise traffic 
accident data for rural roads is not readily available from the Nepal Traffic Police, and it is therefore 
not clear how important an issue road safety is in rural roads. From newspaper reports, however, it 
is clear that there is a considerable number of accidents in rural roads, and that these tend to be 
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serious in nature, especially in the Hills where vehicles regularly drive off the road, leading to 
serious injuries and fatalities. A specific analysis of existing accident data to determine the degree 
and characteristics of rural road accidents is considered necessary in order to have a better idea of 
the type of safety issues in rural roads and the kind of interventions required. 

6. In part this lack of accident data and safety considerations can be explained by the late 
development of the LRN during the last ten years, whereas the SRN is an older network, carries 
more traffic, has more accidents than the LRN and is more aligned with international road safety 
practice. However, the rapid development of the LRN network and the traffic that makes use of it is 
beginning to stimulate interest in LRN road safety issues, although there is not yet much sense of 
direction or strategic thinking. 

GENERAL ROAD SAFETY INITIATIVES 

7. The road safety note prepared for the SRN as part of this Road Sector Assessment Study, 
identified the need for a number of national level actions to provide a solid basis for improving road 
safety in Nepal. These include the designation of a lead agency to coordinate road safety issues, 
the formulation of a specific Road Safety Act, the development of a Road Safety Plan including 
realistic targets, and the improvement of capacities and resources of DOR, DOTM and the Nepal 
Traffic Police. 

8. These recommendations are equally valid for rural roads, and these national level road safety 
initiatives therefore need to be extended to the LRN. This raises the issue of whether this should 
take the form of a parallel road safety initiative for rural roads as is the case in more developed 
road networks such as that found in the United Kingdom, or whether a combined national road 
safety strategy should be developed for both LRN and SRN. As a first step it is considered 
preferable to have a combined strategy for the LRN and SRN, simply because momentum for 
dealing with institutional and management functions for SRN road safety issues is likely to spill 
over to the LRN.  

9. However, given the low volumes of traffic on the LRN compared with the SRN, national level 
initiatives are likely to make the LRN the “poor cousin” in terms of funding and resources. It is 
therefore recommended that these initiatives be made more specific to the LRN. For instance, the 
definition of a lead agency would not refer to the national level, but rather to the district level. In the 
districts, the Transport Management Committee could be defined as the lead agency, expanding 
its scope to encompass road safety in general and including the DTO/DDC engineers as members 
to ensure proper coordination between traffic management and engineering aspects of road safety. 
With respect to the proposed Road Safety Act, it is important to ensure that safety issues specific 
to the LRN are included in the Act. It is further recommended that DOLIDAR develop a specific 
Road Safety Plan for the LRN, which may form the input for the national level Road Safety Plan, 
but also provides a more detailed strategy specifically for the LRN. This can be supported by the 
SWAp Maintenance Pilot and might even be linked to initiatives such as the internet-based 
IRAP/gTKP Road Safety Toolkit. Lastly, the improvement of capacities and resources should relate 
to the DDC/DTO engineers, the TMO and the DPO at district level, as well as DOLIDAR, DTMO 
and NTP at central level. 

SPECIFIC LRN SAFETY INITIATIVES 

10. Apart from these more general recommendations to improve coordination and regulation of 
road safety, a number of specific initiatives are recommended in light of the particular nature of 
road safety issues in the LRN. Where in the SRN many accidents are caused by speeding busses 
and trucks and involve pedestrians, in the LRN it appears that road and terrain conditions play a 
major role, especially in the Hills. A detailed analysis of the accident data for rural roads would help 
identify the main causes of accidents in these roads, and allow a specific approach to be 
developed for the LRN that targets these causes as a parallel initiative to the above-mentioned 
general initiatives. Such an analysis should be a priority for road safety in the LRN. 

11. However, based on existing experience with rural road safety in other countries and anecdotal 
information on the nature of accidents in Nepal’s rural roads, it can already be concluded that 
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engineering solutions will form an important aspect of road safety improvement. In the Hills there 
are real dangers even to slow moving traffic on rural roads, many of which can be tackled by 
engineering solutions and built into the design and planning of new construction, rehabilitation and 
upgrading proposals for LRN projects. Even in the Terai, washouts, poor road conditions and high 
embankments pose hazards for road users. Examples of such dangers and possible engineering 
solutions are given in the following table. 

Table 9A.1: Examples of engineering solutions 

Danger Solution 

Unstable slopes resulting in material falling onto the 
road or the road itself becoming unstable. Often the 
road width is decreased, making it hazardous for 
vehicles to pass. 

Stabilise the slopes by means of bioengineering, 
retaining walls and other engineering solutions. 

Flowing water and seasonal flooding form serious 
hazards to rural roads, deteriorating the road surface 
and causing washouts.  

Create proper lateral and cross drainage to ensure 
water is guided safely away from the road without 
causing damage. 

Road surfaces of unpaved roads are slippery, 
especially during rains. 

Apply suitable surface material, especially in 
hazardous road sections (steep gradients, sharp 
curves). 

In the Hills, many roads are bordered by steep and 
precarious slopes, resulting in more significant 
injuries and even fatalities in case of accidents. 

Place gabion safety barriers and confidence blocks 
in dangerous sections.  

 
12. To promote the improvement of road safety in the LRN, rural road projects should be required 
to make specific provisions for road safety in their designs. Guidelines for road safety improvement 
in rural roads are required to assist district engineers in this process, and it is strongly 
recommended that DOLIDAR develop such guidelines with assistance from the SWAp 
Maintenance Pilot. These guidelines should focus on simple safety interventions, using locally 
available resources and commonly used techniques to reduce costs and facilitate implementation. 

13. Another obvious and immediate way of targeting LRN road safety is through remedial works 
related to the maintenance and repair of existing roads. Proper maintenance will result in better 
road conditions and safer roads. This may relate to improving the road surface to make roads 
easier and safer to travel on, but also to aspects such as cutting roadside vegetation to improve 
visibility. The scope of annual maintenance interventions should furthermore be expanded to 
specifically include safety aspects. This should include an initial road safety assessment that may 
be combined with the annual road condition surveys that are currently being promoted by the 
SWAp programme. This is also in line with the procedures of RBN, where Annual Road 
Maintenance Plans (ARMP) are required to include safety measures. A simple Road Safety Audit 
Manual is required to assist district engineers in carrying out such annual road safety 
assessments, and should be developed by DOLIDAR with assistance from the SWAp Maintenance 
Pilot. 

14. However, it must be noted that road safety improvement in the LRN should not be limited 
exclusively to engineering solutions. Non-engineering solutions also play an important role. This 
involves enforcement of existing traffic rules and other legislation regarding vehicle condition, 
permits and licences, overloading and driver behaviour. It also includes increasing awareness on 
road safety among the general public, the identification of dangerous road sections through the 
placement of warning signs, and the closure of slippery roads during rains. While the DTO and 
DDC engineers play an important role in applying engineering solutions, the District Police Office 
and the Transport Management Office will need to ensure the enforcement of non-engineering 
solutions. 
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ACTION PLAN 

Problem Action Timeframe Responsible 

Road safety initiatives in Nepal tend to focus 
on the SRN and very little attention is given 
to road safety in the LRN. 

Incorporate LRN road safety aspects into 
the proposed Road Safety Act and Road 
Safety Plan. Define the Traffic 
Management Committee as the lead 
agency for road safety at district level, 
expanding its scope to include 
engineering solutions and include the 
DDC/DTO engineers as members. 
Improve coordination between the 
DDC/DTO engineers, TMO and DPO at 
district level, as well as between 
DOLIDAR, DTMO and NTP at central 
level.  

FY 2014-15 
 

MLD/DOLIDAR  
MPPW/DOR 
DDC 
DOTM/TMO 
NTP/DPO 

Insufficient data is available regarding 
accidents in rural roads, making it impossible 
to determine the types of accidents and their 
causes. 

Regularly carry out a detailed analysis of 
accident data to determine the types and 
causes of accidents in rural roads with 
the aim of developing targeted solutions 
to the most common types of accidents 
and identifying possible black spots. 

FY 2012-13 DOLIDAR 
DDC 
NTP/DPO 

LRN safety issues are largely engineering 
related, especially in the Hills, but safety 
aspects are often overlooked in the design of 
rural road projects. 

Require all new generation LRN projects 
(new construction, rehabilitation, 
upgrading) to include specific provisions 
for road safety in their planning and 
design parameters, based on standards 
and norms to be developed by DOLIDAR.  

FY 2012-13 MLD/DOLIDAR 
SWAp Pilot 
Donor projects  

So far MLD and DOLIDAR have paid 
insufficient attention to road safety. 

Include a road safety assessment in the 
annual road condition surveys being 
developed by the SWAp pilot programme. 
For this purpose, DOLIDAR should 
prepare a Road Safety Audit Manual. 
Annual Road Maintenance Plans should 
include specific provisions to improve 
road safety based on the results of the 
safety assessments, as a basic 
requirement for the use of SWAp funding. 

FY 2012-13 MLD/DOLIDAR 
DDCs  
SWAp Pilot 
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ANNEX 9B - ROAD SAFETY (SRN) 

1. The fatality rate due to road accidents in Nepal is one of the highest in the world, and has 
been steadily increasing over the past few years. This is considered to be due to a lack of 
coordination regarding road safety improvement, a poor legislative framework that does not 
encompass all road safety related issues and does not delegate clear responsibility and authority, 
the absence of a plan defining the medium and long term targets to be achieved and actions to be 
undertaken, and a lack of capacity and resources on the part of the entities concerned. 
Development in each of these aspects is required in order to ensure an improvement to road safety 
in Nepal. 

ROAD ACCIDENTS 

2. The annual increase in registered vehicles in Nepal is significant at 18% (2008-2011). By far 
the majority of these vehicles are motorcycles (75%), and their number is increasing at a higher 
rate per year than the average increase in registered vehicles (21% in the period 2008-2011).  

Table 9B.1: Registered vehicles in Nepal 

Year 

Truck, 
excavator, 
bulldozer Bus, minibus 

Car, jeep, 
pick-up, van, 

microbus Motorcycles 

Tempo, 
tractor and 

others Total 

2007/2008 37,794 27,016 99,620 492,686 53,798 710,914 

2008/2009 41,437 29,452 107,892 576,020 58,683 813,484 

2009/2010 45,961 32,120 122,280 744,727 70,183 1,015,271 

2010/2011 47,930 35,100 133,992 883,634 78,255 1,178,911 

Percentage 4% 3% 11% 75% 7% 100% 

Source: DOTM 
 

3. After a decrease in the late nineties, road accidents have been steadily increasing at an 
average rate of 11% since 2001. In the past three years (2008-2010), the average annual increase 
in accidents has been more than double this rate at 27%, exceeding the annual increase in 
registered vehicles. The number of casualties is keeping pace with the increase in road accidents, 
with a 24% annual increase in fatalities in the same period. The number of fatalities is extremely 
high in Nepal, with over 1,700 deaths in 2009/10 (this number only includes deaths on site and 
does not include deaths that occurred later in the hospital).  

Table 9B.2: Road accidents in Nepal 

Year Accidents 
Vehicles 
involved Fatalities 

Serious 
injuries 

Minor 
injuries 

Registered 
vehicles 

Deaths/ 
10,000 vehicles 

2007/2008 4,637 6,821 1,131 2,663 5,245 710,914 15.9 
2008/2009 5,519 8,353 1,356 3,609 6,457 813,484 16.7 
2009/2010 7,438 11,747 1,734 4,130 7,383 1,015,271 17.1 

Source: Nepal Traffic Police 
 

4. Comparison with other countries is not easy as not all accident indicators are suitable due to a 
lack of data and the low level of motorization in Nepal. The most suitable indicator appears to be 
the number of fatalities per 10,000 registered vehicles. This comes to 17.1 in Nepal for 2010, 
amongst the highest in the world when compared to values of 12.3 for Cambodia, 3.5 for Malaysia, 
1.0 for Australia and 0.7 for the United Kingdom. This accident fatality rate is furthermore steadily 
increasing in Nepal, from 15.9 in 2008 to 17.1 in 2010, indicating that the situation is worsening. 
Applying the indicator of the number of deaths per 10,000 km of roads, Nepal also scores very high 
with a value in the order of 800 in 2010 (assuming a total network of 20,000 km), compared to the 
average for the European Union of 86 (Wikipedia). 

5. Although half the road accidents in Nepal occur in the Kathmandu valley, the fatality rate is 
much lower there with only some 10% of fatalities occurring in the valley. This means that the 
majority of fatalities occur outside the valley, with an average of one fatality every two accidents, 
and one serious injury every accident. This data is somewhat biased, however, as many accidents 
without serious damage or injuries tend to go unreported. The percentage of serious accidents 
occurring outside the valley appears to be increasing. These accidents involve only some 60% of 
the registered vehicles (half the registered vehicles are in the Bagmati zone, most of which do not 
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leave the valley), bringing the number of fatalities per 10,000 vehicles to an order of magnitude of 
30 outside the valley, which is incredibly high. 

Table 9B.3: Road accidents in the Kathmandu valley 

Year Accidents 
Vehicles 
involved Fatalities 

Serious 
injuries 

Minor 
injuries 

2007/2008 2,211 3,591 120 611 2,163 
2008/2009 2,765 4,650 137 720 2,448 
2009/2010 4,104 7,152 146 748 3,117 

Source: Nepal Traffic Police 
 

6. Although motorcycles form the most important vehicle group involved in accidents (37%), the 
percentage is low compared to the portion of registered vehicles made up by motorcycles (75%). In 
urban areas, however, motorcycles are the cause of most fatalities. Outside urban areas, busses 
and trucks cause the most fatalities, and busses also cause the most accidents relative to their 
number, with trucks coming in a close second place. The tables in this section also clearly show 
that most accidents only involve one vehicle, which reflects the fact that pedestrians are the most 
common fatalities (although overturning of vehicles is also common). Most accidents on highways 
occur near bridge approaches, at road intersections and in built-up areas. In municipal areas, most 
accidents take place at intersections. Most accidents were found to be caused by driver 
carelessness (70% - speeding, drunken driving, unsafe overtaking), pedestrian carelessness 
(14%), overloading and poor vehicle condition (14%). The cost of road accidents was roughly 
estimated to be 0.4% of GDP in 1995, while DOR’s recent Road Safety Business Plan (2010) 
includes estimates on the costs of accidents80, which would result in a total cost of NPR 1.6 billion, 
equivalent to 0.13% of GDP. 

ROAD SAFETY IMPROVEMENT 

7. Road safety improvement is generally considered to have four components. The first of these 
is safer people, which refers to improving the behaviour of road users and pedestrians with regards 
to safety. This is dealt with in the Motor Vehicle and Transport Management Act (1993) and 
Regulations (1997) - MVTM - which is the only legal instrument currently dealing explicitly with 
road safety. It includes articles related to issuing driving licences and defines traffic rules regarding 
requirements for seat belts and helmets, speed limits, drinking and driving, and the need for 
insurance, but also that pedestrians are required to walk on the pavement and that stray animals 
are not allowed on the roads. It makes the Department of Transport Management (DOTM) under 
the Ministry of Labour and Transport Management (MLTM) responsible for issuing the driving 
licences. The responsibility for the enforcement of traffic rules is with the Nepal Traffic Police (NTP) 
and the District Administration Office, although this is not clearly stipulated in the MVTM. 

8. This lack of clarity regarding the responsibility and authority for enforcement of the traffic rules 
is mentioned repeatedly as a problem. The MVTM is furthermore not very clear on drunk driving, 
with no allowable alcohol levels defined or methods of measurement, while a restriction on the use 
of cell phones while driving is lacking altogether. There is also no legal reference regarding the 
priority at intersections or roundabouts, where most accidents occur. The fines to be applied in 
case of non-compliance with the traffic rules are very low - in most cases a fine of NPR 200 is the 
maximum applicable. Such low fines do not provide sufficient deterrent for traffic violations, and as 
such do not promote safer people. There is a clear need to amend the MVTM in these respects. 

9. There is also a significant problem regarding implementation of the MVTM. Driving licence 
tests do not look sufficiently at road safety aspects, and in many cases driving licences are 
obtained illegally with anecdotal evidence suggesting corruption to be rampant. Proper 
enforcement of other safety issues by NTP also does not take place due to a lack of funding, 
although this appears not to be the only reason81. This funding problem could be partially resolved 
by increasing the fines for traffic violations, creating a greater deterrent and at the same time 
providing additional income which can be used to fund NTP (a portion may be used for other safety 
                                                
80

 The document estimates the average cost of any accident to be NPR 66,121. An extra amount of NPR 500,000 is 
estimated for fatalities and NPR 66,000 for serious injuries. 
81

 For example, both riders on motorcycles are required to wear helmets according to the MVTM, but this is not enforced 
at all and in practice only the driver is required to wear a helmet. 
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measures). The income from fines should only be used for safety related issues, however, and 
should not replace other funding sources as the ultimate goal of such fines is to improve behaviour, 
which would subsequently result in the reduction of this income source. 

10. Another important area for creating safer people is awareness raising on road safety issues. 
Such awareness raising may be aimed at the general public, at school children (involving the 
Ministry of Education) and at professional drivers. This is done by NTP and DOTM, as well as by 
DOR and even Roads Board Nepal (RBN). Responsibility for this aspect is not clearly defined, and 
together with a lack of funding, this results in the absence of a systematic approach to awareness 
raising, which is carried out irregularly and insufficiently. 

11. The second component of safety improvement is safer vehicles. This is again regulated by the 
MVTM, which includes aspects such as vehicle registration and related road worthiness certificates 
(every year), route permits and related road test certificates for public transport vehicles (every 6 
months), the number of passengers or cargo allowed in a vehicle, and the maximum ages for 
public transport buses (8-15 years). The testing of vehicles and issuing of certificates is done by 
DOTM, while NTP is responsible for enforcement of rules regarding overloading. The main 
problem is with the implementation of the law, with ample anecdotal evidence suggesting that the 
vehicles are not properly tested upon renewal of the vehicle registration or the route permits due to 
a lack of resources, testing standards and equipment, but also due to rampant corruption. The 
requirements regarding vehicle age also do not appear to be enforced. Without proper 
implementation and enforcement, the MVTM will have little impact on improving the safety of the 
vehicles on the road. 

12. The third component is safer roads, related to road safety interventions such as traffic signs, 
road markings, adequate road width and widening in curves, crash barriers and confidence blocks. 
The MVTM Act (1993) includes a section on traffic signs making DOTM responsible for placing 
these, and the MVTM Regulations (1997) even include a list of traffic signs. In practice, however, 
DOR is managing the placement of these traffic signs and has even developed a Traffic Signs 
Manual (1997) depicting in detail the characteristics of each sign. NTP appears to apply a slightly 
different set of traffic signs on their website, creating even greater confusion.  

13. The only other legal instrument that includes aspects of safer roads is the Public Roads Act 
(1974) which talks about the width of the right-of-way and prohibits encroachment. The Local Self 
Governance Act (1999) includes some issues regarding the responsibility of municipalities to clear 
obstacles, remove stray animals, and provide footpaths and street lighting within municipal 
boundaries, including for SRN roads. The responsibility for road safety measures in the SRN is not 
defined in any legal instrument, however, although DOR seems to have taken on this responsibility 
in practice. As such there is a need for a legal instrument to clearly define the responsibility for 
road safety interventions, as well as to properly define the types of measures to be included. It is 
recommended that a separate Road Safety Act be developed for this purpose. This Act could 
furthermore encompass the issues included in the MVTM, thus creating one single legal instrument 
to regulate all road safety issues. 

14. DOR has developed a number of standards that include safety aspects. The Nepal Roads 
Standards (1970) deal with certain issues such as carriageway width, maximum gradient, 
horizontal and vertical curvature and related sight distance, right-of-way, sidewalks and traffic 
signs. In the early nineties, with assistance from DFID, the Traffic Engineering and Safety Unit 
(TESU) was created under DOR. According to the DOR Strategy (1995), the ultimate objective was 
to transfer this unit to DOTM, but this never happened and now this unit is called the Road and 
Traffic Safety Unit (RTSU) under DOR’s Design and Planning Branch. This unit was responsible 
for the inclusion of safety issues in several standards. The Design Standards for Feeder Roads 
(1997), for instance, mention requirements regarding different safety issues, and refer to the set of 
Road Safety Notes. These notes were developed by TESU in 1996-97 and include Design Safe 
Side Drains (1996), Road Safety Audit Manual (1997), Delineation Measures (1996), Safety Barrier 
(1997), Safety at Bridges (1997), and Identifying and Treating Accident Sites (1997).  
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15. Road safety audits were introduced by TESU and used to be carried out for each road project, 
but this practice was later discontinued. In general, safety measures are often not included in road 
projects as priority is given to the use of the limited funding for the opening of new roads or the 
upgrading of existing ones. Especially in the newly constructed roads, safety measures are 
generally absent, resulting in many accidents. Donors as JICA, ADB and World Bank support 
safety measures in their respective road projects, but since RMDP there has been no sector wide 
support to safety issues in the road sector. In accordance with the Roads Board Act (2002) and 
Regulations (2004), RBN provides some funding for safety measures as part of annual 
maintenance funding, but these allocations are very minor (0.3% of total RBN allocation to the 
SRN in 2010-11). Allocations from DOR could not be verified, but are also understood to be very 
limited. Safety measures should be included from the design stage for new construction, upgrading 
and maintenance, and road safety audits should be made compulsory before any project can be 
approved and funding can be allocated. In this sense the impressive results achieved by TESU as 
a result of proper funding and sufficient priority are encouraging, especially since this seems to 
have resulted in a decrease in the number of accidents in the period it received DFID funding (from 
over 900 in 1996 to approximately 600 in 1999). A reinforcement of the current RTSU is likely to 
have a similar effect, especially if sustainable support is provided by government. 

16. The last component is safety management, which refers to the analysis of data to identify 
safety issues and problem areas, and the coordination between different institutions to implement 
solutions. One of the main problems in this respect is proper coordination. It is internationally 
recognised that for road safety improvement to be effective in a country, it is necessary to identify a 
lead agency to guide the process. This is mentioned in both the Moscow Declaration (2009) and 
the UNESCAP Road Safety Goals (2007) that were agreed to by Nepal. Such a lead agency does 
not exist in Nepal, and instead the different aspects of road safety are distributed amongst the 
three key players: DOR, DOTM and NTP. These three entities are furthermore under separate 
ministries (Ministry of Physical Planning and Works, Ministry of Labour and Transport Management 
and Ministry of Home Affairs). This leads to problems with coordination regarding issues that are 
not clearly the mandate of any single one of these entities (an example is accident data analysis, 
where no single entity is responsible). A first requirement therefore is to designate a lead agency to 
be responsible for coordination. Even with a lead agency identified, however, the current 
institutional arrangement with fragmented responsibilities of vehicle and transport management 
under one ministry and transport infrastructure development and management in another ministry 
is not conducive for the effective management and coordination of road safety, and it is 
recommended to place both departments under one single ministry. There has also been a call for 
several years to create a national council or committee to coordinate road safety issues in Nepal82. 
This council would encompass the three main entities, but also other relevant government 
institutions such as the Ministry of Education as well as road users’ representatives. However, 
efforts to introduce such a council in the past have been unsuccessful. 

17. A second major problem in safety management is the capacity of the different entities involved 
and the resources at their disposal. The poor capacity of NTP to enforce the traffic rules has 
already been mentioned, and with driver carelessness being the main cause of traffic accidents 
this lack of enforcement of traffic rules is of great concern. Similar capacity constraints exist in 
DOTM regarding the proper testing of vehicles and drivers. To a large extent these capacity 
restraints are related to the low fees and fines applied, resulting in little income to cover the related 
costs of enforcement. The strengthening of enforcement of road safety legislation is furthermore 
one of the main issues of the Moscow Declaration (2009) signed by Nepal. The RTSU in DOR has 
similar capacity problems since the DFID funding ended, and is currently not capable of 
systematically analysing accident data, carrying out safety audits or proposing road safety 
measures. In its recently prepared Road Safety Business Plan (2010) it mentions the capacity it 
currently has (2 engineers) and the capacity it requires (4 engineers and 3 overseers). There is a 
clear need to increase capacities and resources for all three entities if the road safety 
improvements are to be achieved. However, it is recommended that this capacity increase be 
achieved through outsourcing rather than more staff. Funding for these entities should be 
sustainable to avoid a relapse as happened when donor funding for TESU ended. 

                                                
82

 National Transport Safety Committee (NTSC) or National Road Safety Committee (NRSC). 
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18. Another important problem related to safety management is the lack of a proper legal 
instrument that covers all issues related to road safety. Although the MVTM deals with the traffic 
related issues, there is no legal instrument that properly deals with the safety standards for roads. 
It is therefore recommended to develop a separate Road Safety Act as exists in many other 
countries (United Kingdom, Australia, Denmark, Sweden), which incorporates the current MVTM 
(introducing necessary amendments and improvements) and also defines the issues related to 
safer roads and safety management. Such an Act would clearly define the roles and 
responsibilities and allocate authorisation to the different entities, including the coordination of 
awareness raising efforts. This Act could also designate a lead agency or even create a national 
level council to coordinate road safety. The Act could furthermore set general objectives for road 
safety, including making the road safety audit mandatory.  

19. The last issue related to safety management is the lack of a proper multiannual plan or 
strategy. Although most road and traffic related policy documents and legal instruments mention 
safety, they do so only very generally, requiring that safety be taken into account and improved. An 
actual plan or strategy that delineates how to achieve this and sets ambitious but realistic targets to 
be achieved within a specific timeframe, does not exist. Different activities to be undertaken in 
relation to safer people, safer vehicles, safer roads and safety management have been listed by 
RTSU in the past, and are repeated in their recent Road Safety Business Plan (2010). Although 
these form a good start, they are still only general activities and do not set any targets (it is also not 
clear in how far DOTM and NTP have been involved in defining these activities). There is a need to 
develop a Road Safety Plan which will define the problem, determine the action plan and identify 
medium and long-term targets as well as timeframes within which to achieve these targets, 
including budget allocations required to do so. Such a plan is in line with the Moscow Declaration 
(2009) that calls for traffic casualty reduction targets and linking these with planned investments 
and policy initiatives. It is also in line with the UNESCAP Road Safety Goals (2007), where 
agreement was reached to develop a road safety plan by 2010, reduce the fatality rate to under 10 
per 10,000 vehicles by 2015, reduce serious injuries by 20%, reduce pedestrian and motorcycle 
fatalities by one third and make road safety audits compulsory. A Nepal Road Safety Action Plan 
2011-2020 has apparently been recently prepared, but a copy could not be obtained. 

ACTION PLAN 

Problem Action Timeframe Responsible 

Responsibility for road safety in Nepal is 
dispersed amongst several entities 
under different ministries, resulting in a 
lack of coordination. 

Designate a lead agency responsible for the 
development of the Road Safety Plan, for the 
coordination of the implementation of road safety 
activities by different stakeholders, and for 
monitoring and evaluation. This may be 
complemented by the creation of a national level 
council on road safety with representation of road 
users. 

FY 2012-13 Cabinet 
MPPW/DOR 
MLTM/DOTM 
MHA/NTP 
 

The MVTM does not properly assign 
responsibility and authority for road 
safety and does not include issues 
related to safer roads and safety 
management. 

Develop a Road Safety Act that encompasses all 
aspects related to road safety and designates 
responsibility and authority to different entities, 
including for awareness raising. This Act should 
also define the lead agency and possibly the 
national level council on road safety. 

FY 2013-14 Cabinet 
Parliament 
MPPW/DOR 
MLTM/DOTM 
MHA/NTP 

Although Nepal has signed the Moscow 
Declaration (2009) and the UNESCAP 
Road Safety Goals (2007), it has not yet 
prepared a Road Safety Plan or set 
targets for the reduction of road 
accidents. 

Develop a multiannual Road Safety Plan with 
ambitious but realistic medium and long term 
targets for accident reduction, identifying the 
required actions and budgets, and allocating 
responsibilities to different entities. 

FY 2012-13 Cabinet 
MPPW/DOR 
MLTM/DOTM 
MHA/NTP 

The capacity and resources at the 
disposal of DOR, DOTM and NTP for 
road safety are very limited, resulting in 
poor implementation of existing safety 
legislation and standards. 

Improve capacities and resource allocation of 
DOR, DOTM and NTP using sustainable funding 
sources. Increase the fines for traffic violations 
and fees for certificates and permits, providing 
the income from these to NTP and DOTM. 
Ensure additional funding allocations for road 
safety measures. 

FY 2012-13 Cabinet 
MPPW/DOR 
MLTM/DOTM 
MHA/NTP 
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ANNEX 10A - SAFEGUARDS (LRN) 

1. Environmental safeguards in the LRN are not properly developed, and in practice are only 
implemented in donor-funded projects. The capacity of MLD and DOLIDAR to assess and monitor 
environmental safeguards is weak, with a proliferation of non-engineered roads causing significant 
environmental impact. More resources, capacity improvement and proper enforcement are 
required to improve this situation. The existing regulatory framework for social safeguards falls 
short of donor policy provisions in many issues, leading to the application of differing approaches 
to land acquisition, resettlement and indigenous peoples through project specific social 
management frameworks which has resulted in increased confusion and conflicts. This clearly 
demonstrates the need for an expansion of the regulatory framework to provide a single 
comprehensive approach to land acquisition and resettlement, including the issue of voluntary land 
donations. The capacity of MLRM for timely transfers of land ownership also needs to be 
increased. A proper regulatory framework for IP safeguards does not exist and needs to be 
developed. Capacities in DOLIDAR and the DDCs also need to be improved. 

ENVIRONMENTAL SAFEGUARDS 

2. Environmental safeguards in local roads are still in an evolving stage. The development of the 
regulatory framework for environmental safeguards in rural infrastructure development works 
essentially began with the adoption of the Environmental Protection Act (EPA - 1997) and 
Environmental Protection Regulations (EPR - 1997). The Local Self Governance Act (LSGA - 
1999) subsequently mandated the local bodies to protect and promote the local environment while 

implementing development activities at local level. The LSGA (1999) calls for plantation in barren 
land, hills, steep slopes and grassland, the protection of water-bodies, and the conservation of 
biodiversity and soil. The Local Infrastructure Development Policy (LIDP - 2004) further stipulates 
that a labour-based, environmentally friendly, and participatory (LEP) approach should be applied 
in the development of rural infrastructure. The LIDP (2004) also requires environmental 
categorization and assessment before implementation of rural infrastructure works.  

3. Agricultural and Local Level Road Implementation Guidelines (1999) were subsequently 
prepared by DOLIDAR, which also envisage an environmentally friendly staged construction 
method and labour-based works avoiding the use of heavy equipment or blasting. An 
Environmental Guide for Small Rural Infrastructure Projects was prepared by MLD in 2001 with 
IUCN support. MLD also prepared Environmental Management Guidelines for Local Infrastructure 
(2009) and an Environmental Training Manual (2009) with technical assistance from ADB. Drafts of 
a new Environment Policy, a Manual for Environmental Infrastructure, and an Environmental 
Guideline for Development of Local Infrastructure were prepared by MLD in 2010 with support from 
the Local Governance and Capacity Development Project (LGCDP). Environmental screening 
checklists and environmental monitoring checklists have been published by MLD and distributed to 
all the local bodies. In addition to these framework documents, various agencies including DFID 
and GIZ have published guidelines on the labour-based, environmentally friendly and participatory 
(LEP) approach of staged road construction. Some of the important guidelines and manuals 
published include the green road concept and bio-engineering methods.  

4. In terms of institutional framework, MLD is the lead government agency to prepare plans and 
policies for the development of local infrastructure in the country, including local roads. MLD is 
responsible for reviewing and approving IEE TORs and reports in the case of local roads. It is also 
responsible for conducting environmental compliance monitoring in projects in coordination with 
DOLIDAR, and for coordinating with MOEST regarding the status of safeguards in projects being 
implemented under MLD, including the approval of EIAs by MOEST.  

5. Environmental safeguards during design and implementation of local roads are dealt with by 
the Environment Section under the Municipal Division of MLD. This Section is mandated with the 
responsibility for reviewing environmental assessment reports, conducting environmental 
safeguard monitoring, preparing local level environmental policies and regulations, addressing 
solid waste management related issues, and organizing environmental safeguard programs and 
public awareness campaigns. The Section is led by an Under Secretary and has a section officer, 
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as well as a few staff members assigned to the Section on a temporary basis. Donor funded 
projects provide technical backstopping staff to the Section, as none of the staff in the Section 
have an environment background. The Section prepares annual programs and is allocated a small 
budget. On average, the Section approves approximately 30 IEE reports each year. The Section 
has established an arrangement with Tribhuvan University for conducting external environmental 
monitoring using a structured monitoring checklist.  

6. DOLIDAR plans, reviews, and implements environmental safeguard activities in local 
infrastructure works through its Monitoring, Environment and Technology Development Section 
under the Planning, Monitoring and Foreign Aid Coordination Division. The Section was 
established in 1999 and has a senior divisional engineer, 2 civil engineers and 1 senior mechanical 
engineer. The Section prepares their annual program based on a small budget that is insufficient to 
allow proper environmental monitoring of projects. The Section does not perform any environment 
related activities except to forward IEE TORs and reports to MLD, and as a result projects and 
DDCs generally bypass DOLIDAR and directly submit IEE reports to MLD for approval. There is no 
established mechanism for handling environmental safeguard reports in DOLIDAR.  

7. DDCs and VDCs are the local authorities responsible for rural road projects, with technical 
support from the DTOs under DOLIDAR. Their capacity is generally too weak to appreciate the 
importance of environmental protection for sustainable operation of local roads and to mainstream 
environmental safeguards in their road activities. Environment Desks have been established in 
each of the 75 DDCs and 58 municipalities, each with a focal person responsible for coordinating 
activities of the Desk. Intensive orientation training has been provided to all the focal persons, 
though it is observed that many of them lack capacity to ensure environmental safeguards. The 
result is that environmental safeguards tend not to be incorporated into projects implemented using 
DDC/VDC funding. Implementation in donor-supported road projects tends to be better. 

8. There is a lack of proper mechanisms for coordinating and sharing information regarding 
safeguard activities between MLD, DOLIDAR, DDCs/VDCs and projects. A lack of institutional 
mechanisms for safeguards has created gaps in coordination between safeguard staff and 
technical teams, and has resulted in environmental frameworks prepared by MLD not being used 
or enforced.  

9. In terms of implementation, an important challenge in the local road network is the proliferation 
of non-engineered roads. These are generally carried out through user committees with the 
application of heavy equipment, in violation of the Public Procurement Regulations (2007) and the 
Local Body Financial Administration Regulations (LBFAR - 1999), and opposing the LEP approach 
promoted by the LSGA (1999). A lack of proper design and technical supervision is resulting in 
significant environmental impact in the construction of these roads. Haphazard slope cutting and 
spoil disposal, a lack of slope stabilising measures and the absence of proper drainage facilities is 
resulting in large landslides and erosion.  

RESETTLEMENT SAFEGUARDS 

10. Resettlement is often less of an issue in the LRN than in the SRN, as road construction tends 
to be community driven with road alignments generally selected with active participation of the 
beneficiary community, whereby displacement is avoided or minimized. However, some impact on 
land and assets is unavoidable and in the LRN it is commonplace to acquire such land through 
voluntary donation. Because much new construction is limited to track opening without obtaining 
the full right-of-way, considerable land acquisition will be required in the future as these roads are 
upgraded and widened, and this will be further complicated by the building construction currently 
taking place along these new roads. 

11. The Land Acquisition Act (1977) is the main legal instrument in the regulatory framework that 
guides issues of land acquisition and compensation. The existing Land Acquisition Regulations 
date from 1963 and have not been amended since the promulgation of the new Act and are 
severely outdated. The draft Land Acquisition, Compensation and Resettlement Policy (2006), 
which NPC revised in 2010, is yet to be approved by the Cabinet. Similarly, the Nepal Law 
Commission recently drafted a new Land Acquisition Act, but this new version mainly extends the 
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Act to include land acquisition by private sector companies while implementing public sector 
projects. The Public Roads Act (1974) also contains certain provisions for compensation in the 
case of road projects temporarily requiring land or other property during construction, rehabilitation 
and maintenance or for the extraction of construction materials.  

12. In comparison with donor resettlement policies83, the government’s regulatory framework for 
resettlement is very limited in scope, being primarily confined to acquisition and cash 
compensation for land and other private assets. More specifically, it falls short of many provisions 
that are considered essential in donor safeguards policies, including efforts to improve or at least 
restore incomes and livelihoods of project affected persons, entitlement to compensation for land 
users who are not legal owners or tenants, the use of land-based resettlement strategies and other 
forms of compensation, consultation and participation of affected persons in the project cycle, 
information disclosure, grievance redress mechanisms, and timing of compensation payments. The 
valuation of affected assets is also a problematic area, with the existing regulatory framework 
prescribing the use of market rates to be defined by a Compensation Fixation Committee. Given 
the fragile political and economic environment, market rates tend to vary strongly, and a more 
scientific land valuation methodology is recommended.  

13. Nepal has a tradition of voluntary land donation in building roads and small-scale rural 
infrastructure that provide direct benefit to the local community, and this practice is also being 
applied in the LRN. While the practice of voluntary land donation is accepted based on clause 27 
of Land Acquisition Act (1977) allowing acquisition of land through negotiation, and the LSGA 
(1999) discussing community contributions to infrastructure projects, this practice is not properly 
regulated and anecdotal evidence suggests that it is being misused in some cases with land 
owners pressured to donate their land due to a lack of funds to provide compensation.  

14. In terms of the institutional framework, there is no separate unit in DOLIDAR charged with the 
responsibility for social safeguards related to the LRN, and a Joint Secretary or Deputy Director 
General is normally tasked with the responsibility of dealing with land acquisition and 
compensation policy issues. There is also one designated sociologist position in DOLIDAR, 
responsible for social issues including involuntary resettlement. Recently DOLIDAR established a 
Gender Equality and Social Inclusion (GESI) unit that has taken over certain responsibilities for 
social safeguards.   

15. Due to existing discrepancies between the regulatory framework and donor safeguard policies, 
in the implementation of donor-funded projects specific social management frameworks are 
generally applied, despite the fact that the government is normally responsible for ensuring the 
acquisition of land. No overall social management framework has been developed for the LRN, 
and each project tends to apply its own framework. For instance, an Environmental and Social 
Management Framework (ESMF) was prepared by DOLIDAR in 2010 for use in the World Bank 
funded RAIDP project, while a separate Resettlement Framework, Environment Assessment & 
Review Framework, and Indigenous People Planning Framework are being prepared by DOLIDAR 
for use in ADB projects. Other donors use other frameworks, while for government funded projects 
the existing regulatory framework is applied.  

16. The differing requirements of project specific frameworks often lead to inconsistencies in 
resettlement standards between projects (even where these are implemented by the same 
agency), increasing local disputes and resulting in weak implementation of resettlement plans. For 
example, the acquisition of land is in some cases limited to the road width, while other projects 
require land acquisition for the project foot print or construction width, and even up to the full right-
of-way as defined by law. The existing practice of developing project specific resettlement 
frameworks is therefore not a long-term solution and there is a need to improve the regulatory 
framework for resettlement through the review and promulgation of the new draft Land Acquisition 
Act and the Land Acquisition, Compensation and Resettlement Policy, integrating all necessary 
provisions relevant to land acquisition and compensation and ensuring greater compliance with 

                                                
83

 The World Bank and ADB have their own safeguard policies with more or less equivalent requirements. Other donors 
active in the LRN (JICA, DFID and SDC) do not have separate safeguard policies and tend to apply the ADB and World 
Bank safeguard policies in case of co-financing and/or parallel financing. 
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donor safeguard policies. This would require an assessment of the provisions included in the 
different social management frameworks currently being used in terms of facilitating project 
implementation and safeguarding people’s livelihoods and incomes, identifying best practices to be 
included in the new Act and Policy and developing an overall social management framework for 
use in all LRN projects irrespective of the funding source.  

17. In the case of voluntary land donations, different management frameworks are also being used 
in donor funded road projects to ensure that the voluntary land donation is unforced and does not 
lead to impoverishment of affected persons are generally in place. The World Bank funded RAIDP 
project has developed a Voluntary Donation Impact Mitigation Plan as part of the ESMF, which 
foresees voluntary donations of land and assets from the direct beneficiaries of the project and 
considers cash and other support provided against the loss of land and other property as 
assistance rather than compensation.  In ADB funded projects, voluntary land donation from direct 
beneficiaries is also accepted within specified voluntary donation criteria. It is not applicable to loss 
of structures, trees, crops and other sources of income, however, in which case the affected 
persons receive compensation for lost assets. As is clear from the examples above, the approach 
to voluntary land donations differs greatly per project according to the social framework in place, 
and there is a need for a consolidated approach. 

18. A subsequent problem being faced in many road projects is the transfer of ownership, 
especially in the case of voluntary land donations, given that prevalent laws have very limited 
scope for ownership transfer for land received by donation. The Department of Survey under the 
Ministry of Land Reform and Management (MLRM) is responsible for preparing and managing all 
land records in Nepal and the Land Revenue Offices are responsible for land administration and 
ownership transfers. However, Survey Offices and Land Revenue Offices are under pressure to 
complete excessive volumes of cadastral surveys and deed transfer activities in the short period of 
time during project implementation. Especially in the case of ADB and WB funded projects, which 
require completion of such activities before commencement of civil works, there is enormous 
pressure to carry out the surveys and deed transfers quickly. It is noted that sometimes these 
activities are badly affected by outdated cadastral maps in Survey Offices, lack of timely availability 
of surveyors, and inefficient record management in Survey Offices and Land Revenue Offices. The 
result is that in some cases land is not properly transferred, with cases of land owners remaining 
responsible for paying land tax over land that has already been donated to road projects. 
Anecdotal evidence suggests that in some cases the land owners stall the transfer of land, in the 
hope of receiving compensation when the road is upgraded. 

INDIGENOUS PEOPLE SAFEGUARDS 

19. In 2002 the National Foundation for Development of Indigenous Nationalities Act (NFDIN - 
2002) was passed for the social, economic and cultural development of indigenous peoples (IPs), 
the protection and promotion of their language and culture, and the participation of IPs in 
mainstream development. The NFDIN identifies 59 different IPs comprising approximately 37% of 
the population of Nepal. The National Federation of Indigenous Nationalities (NEFIN) further 
categorises these 59 IPs into 5 broad groups based on their degree of socioeconomic 
development and marginalization. 

20. Nepal has also introduced a number of policies to ensure the overall development of IPs, 
including in development projects. The Interim Constitution of Nepal (2007) commits the 
government for the protection and development of IPs, while the Three Year Interim Plan (TYIP - 
2007) adopts a number of measures for the inclusive development of IPs as well as other 
disadvantaged groups, emphasizing the participation of IPs in decision-making. The Government 
of Nepal has also ratified international conventions such as ILO Convention 169 and UNDRIP, thus 
committing itself to protecting and ensuring the rights of IPs in development. In 1999, the Local 
Self-Governance Act was amended to give more power to the local political bodies, including 
authority to promote, preserve, and protect the language, religion, culture, and welfare of IPs. 
While these policies and frameworks seek to ensure benefits to IPs, they do not always deal 
specifically with measures to mitigate adverse impacts on IPs. Even where they do, existing 
projects do not always adequately include these policy provisions.  
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21. In terms of the institutional framework, the Gender Equality and Social Inclusion (GESI) unit 
established in MLD under the General Administration Division is responsible for IP safeguards. In 
addition, a Janajati Coordination Committee is responsible for coordinating IP issues within the 
ministry and with DDCs. In donor funded LRN projects, DOLIDAR is responsible for monitoring IP 
issues through its recently established GESI unit. This GESI unit has limited staff and resources, 
complicating the preparation and monitoring of IP safeguards, except for donor funded projects 
where external consultants are hired. Safeguard desks have been established in some DDCs to 
monitor district level donor funded projects, while local communities have been given the 
responsibility for performance monitoring of work quality and safeguards through the Village Road 
Coordination Committees (VRCCs) and Local Road Users Groups (LRUGs). However, these new 
initiatives have been limited to a few donor funded projects. In the DDCs the focus is on contract 
award, disbursement and length of road completed, and IP safeguards have a low priority with 
limited resources assigned. 

22. In project implementation, IP planning documents that define mitigation and enhancement 
measures are produced in donor funded projects in line with their policy requirements. Due to the 
lack of a unified approach to IP safeguards in the road sector, each project tends to use its own 
specific procedures. In the World Bank funded RAIDP project, an ESMF has been prepared, 
including a Vulnerable Community Development Framework (VCDF) that includes IPs. In ADB 
funded projects there is a trend of preparing separate Indigenous Peoples Planning Frameworks 
(IPPF) based on ADB safeguard policies that define procedures for continuous screening of 
subprojects and consultation with affected IPs. The VCDF and IPPF do not have similar 
requirements for defining entitlement and mitigation measures, with IP issues sometimes diluted in 
VCDFs in comparison to other vulnerable groups, while being overemphasized in IPPFs if there is 
no differential impact on IPs compared to the mainstream population. In government funded 
projects other procedures are applied by DOLIDAR and DDCs. There is thus a clear need to 
develop a single IP framework policy for the road sector that is applied in all road projects, building 
upon the existing ESMF and IPPFs.  

ACTION PLAN 

Problem Action Timeframe Responsible 

The Sections responsible for 
environmental safeguards in 
MLD and DOLIDAR lack staff 
with relevant educational 
backgrounds and have 
insufficient resources, limiting 
activities to the review and 
approval of IEE reports. 

Strengthen the environment Sections of MLD and 
DOLIDAR with sufficient resources and experienced 
staff, appointing subject-matter specialists. Jointly with 
MOEST, review the TOR of these sections. Outsource 
certain activities (e.g. monitoring) to the private sector as 
a means of increasing capacity. 

FY 2012-13 MOEST  
MLD 
DOLIDAR 

Environmental safeguards are 
not being implemented in most 
rural road projects. 

Ensure proper design and technical supervision of rural 
road projects, including the incorporation of 
environmental safeguards. Avoid the proliferation of non-
engineered roads by enforcing regulations regarding the 
use of equipment in projects executed by user 
committees and ensuring earth works are complemented 
by slope stabilisation and drainage works. 

FY 2012-13 
(user 
committees) 
 
FY 2014-15  
(design and 
supervision) 

MLD 
DOLIDAR 
DDCs 

The existing regulatory 
framework is inadequate to 
address the multiple issues 
involved in resettlement, 
resulting in discrepancies with 
donor policies and leading to the 
application of different social 
management frameworks in rural 
road projects. 

Conduct an assessment of existing social management 
frameworks in use in different donor funded road projects 
and of the regulatory framework as applied in many 
government funded projects.  Review the new draft Land 
Acquisition Act and Land Acquisition, Compensation and 
Resettlement Policy and ensure their promulgation. 

Develop technical guidelines on land acquisition, 
compensation and resettlement and an overall social 
management framework for use in all LRN projects. 

FY 2013-14 Cabinet 
Parliament 
MLD 
DOLIDAR 
Donors 
 

Different approaches to 
voluntary land donation are in 
use. In some cases people are 
being pressured to donate land. 

Conduct an assessment of voluntary land donation 
practices covering both donor funded projects and 
government funded projects. Develop guidelines for 
voluntary land donations.  
 

FY 2013-14 DOLIDAR 
MLD 
DDCs 
Donors 
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Problem Action Timeframe Responsible 

Transfer of ownership of land 
acquired through donation or 
compensation is delayed, 
resulting in problems for DDCs 
and land owners. 

Strengthen cadastral mapping of road projects and 
develop effective deed transfer procedures. 

i.  

FY 2012-13 MLRM 
DOLIDAR 
DDCs 

There is no clear policy 
regarding IP safeguards in the 
road sector, resulting in different 
project specific approaches 
being used. 

Develop a clear policy on IP safeguards to be applied in 
all LRN projects, building upon the existing ESMF and 
IPPFs. Prepare guidelines to assist in the implementation 
of IP procedures in projects. Incorporate IP issues into 
the overall social management framework to be prepared 
for use in all LRN projects. 

FY2013-14 Cabinet 
MLD 
DOLIDAR 
MPPW 
DOR 
Donors 
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ANNEX 10B - SAFEGUARDS (SRN) 

1. The regulatory framework for environmental safeguards is well developed, although there is a 
need to improve the criteria determining the need for environmental assessments, the 
incorporation of EMP recommendations in implementation, monitoring of compliance with 
environmental safeguards, and public participation in the safeguards process. The institutional 
capacity of MPPW is also considered insufficient in light of the many infrastructure projects carried 
out by this Ministry. The existing regulatory framework for social safeguards falls short of donor 
policy provisions in many issues, leading to the application of differing approaches to land 
acquisition, resettlement and indigenous peoples through project specific social management 
frameworks which has resulted in increased confusion and conflicts. This clearly demonstrates the 
need for an expansion of the regulatory framework to provide a single comprehensive approach to 
land acquisition and resettlement. The capacity of MLRM for timely transfers of land ownership 
also needs to be increased. A proper regulatory framework for IP safeguards does not exist and 
needs to be developed, with different project specific approaches currently being applied. 

ENVIRONMENTAL SAFEGUARDS 

2. The regulatory framework for environmental safeguards is well established in Nepal. The 
National Environmental Policy and Action Plan (NEPAP - 1993), the Environmental Protection Act 
(EPA - 1997), and the Environmental Protection Regulations (EPR - 1997) are the guiding legal 
tools in environmental safeguards. The NEPAP (1993) recognizes growing exposure to adverse 
environmental impacts in development activities and calls for preparation of Environmental Impact 
Assessment Guidelines. Subsequently, National Environmental Impact Assessment Guidelines 
were prepared in 1993, which advise for minimizing environmental impacts by adopting appropriate 
mitigation measures. With the promulgation of the EPA in 1997, environmental assessment of any 
development project became mandatory. The following EPR (1997) suggest thresholds for 
environmental categorization of projects, and stipulate processes to be followed while conducting 
an Environmental Impact Assessment (EIA) or Initial Environmental Examination (IEE). They also 
oblige the proponent to adopt meaningful public consultation during the environmental assessment 
process.  

3. In response to the EPA and EPR, DOR prepared Environmental Management Guidelines 
(1999) with an objective to integrate environmental considerations into the project cycle and to 
achieve improved road performance and reliability. These guidelines have become part of standard 
construction practice in DOR. DOR subsequently formulated a policy document for the 
Environmental Assessment in the Road Sector in Nepal (2000), which stipulates the environmental 
assessment procedures and urges its staff to internalize environmental safeguards in the agency 
operations. DOR also published a reference manual on Bio-Engineering Information (1999), a 
Guide to Road Slope Protection Works (2003) and a practical guide to Solutions for Roadside 
Geotechnical Problems (2009) with the aim of shifting the focus of the department from costly 
rehabilitation to mitigation, prevention and maintenance measures, stabilizing slopes by cost-
effective and sustainable green methods. DOR furthermore published a reference manual on 
Environmental and Social Aspects of Integrated Road Development (2003) with an objective of 
integrating important social and environmental features into the technical procedures of the 
department. Lastly, as part of the preparation of the Priority Investment Plan (PIP - 2007), a sector 
wide Environmental and Social Management Framework (ESMF - 2007) was prepared by DOR to 
guide future investments for environmental safeguards. The framework provides an environmental 
code of practice for the staff responsible for implementing road works, and recommends 
institutional strengthening of the Geo-Environment and Social Unit (GESU) of DOR. 

4. The existing regulatory framework for environmental safeguards is broadly equivalent to the 
requirements of development partners, particularly of the ADB and the World Bank. Nevertheless, 
there are still some discrepancies with safeguard frameworks of development partners, as well as 
some internal conflicts. The most important discrepancy is perhaps the basis for determining the 
need for environmental assessments. Environmental screening of projects by GON is based on the 
threshold value defined in the Nepal Gazette (1999) and the type of road and works as defined in 
the EPR, whereas per the principle of development partners the need for screening is based on the 
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environmental categorization of the project triggered by the potential environmental impact. As a 
result, no environmental due diligence is required under national legislation for projects falling 
below the threshold value given in the Nepal Gazette, thus ignoring potential environmental 
impacts by such smaller projects. Conversely, some projects that fall into a low environmental 
impact category and therefore do not require environmental assessment are still assessed under 
national legislation because they exceed the threshold value.  

5. In terms of the institutional framework, the Ministry of Environment, Science and Technology 
(MOEST) is the focal ministry for environmental safeguards and climate change in the country. 
MOEST is responsible for preparing national plans and policies related to environmental 
safeguards, reviewing and updating the EPR, approving EIA TORs and reports, conducting 
environmental audits, and monitoring and enforcing environmental safeguards. 

6. The EPA and EPR have designated the responsibility to review and approve IEE TORs and 
reports regarding the SRN to MPPW. In case of scoping documents, TORs for EIAs, and EIA 
reports, MPPW is obliged to send these to MOEST for approval. An important role of MPPW 
envisaged by the EPR is to monitor and enforce environmental compliance in projects, to instruct 
proponents to comply with corrective action plans, and to share information with MOEST. Despite 
having an important role in ensuring environmental safeguards in strategic roads, MPPW does not 
have an environment focused unit within its organization. All the environment related activities in 
MPPW are being discharged by a Senior Divisional Engineer under an ad hoc arrangement (as an 
extra role). With a lack of support staff and resources, his job is limited to review and approve IEE 
reports and forward EIA reports to MOEST. He also participates occasionally in environmental 
monitoring of projects organized by DOR. MPPW does not prepare annual plans and programs for 
environmental safeguards and does not allocate any budget to conduct monitoring and reporting. 
Despite these limitations, MPPW has approved 153 IEE reports and forwarded 25 EIA reports to 
MOEST since 2005/06. Coordination between MPPW and DOR for environmental safeguards is 
limited to the approval of environmental assessment reports and does not include the sharing of 
environmental compliance monitoring reports.  

7. Environmental safeguard responsibilities of DOR are addressed through its Geo-Environment 
and Social Unit (GESU) under the Planning and Design Branch. The Unit is responsible for 
preparing EIA and IEE reports; ensuring that the Environmental Management Plan (EMP) 
recommendations are included in project design, BOQ and contract clauses; monitoring and 
enforcing compliance; and capacity development of DOR staff in safeguards. GESU has a team of 
permanent staff, with a Chief of the Unit, an engineer, and two assistant engineers.  In addition, a 
senior environment officer and a social officer are contracted to assist the Unit. The Unit has 
sufficient dedicated work area, resources and annual budget, and reviews in an average about 30 
IEE and 5 EIAs a year. GESU carried out environmental monitoring of about 30 projects under 
implementation in the year 2010/11, using a structured monitoring and preparedness checklist that 
is developed based on the EMP. GESU also appoints external monitoring consultants as per the 
requirements in donor funded projects. 

8. In terms of implementation, the quality of environmental screening and preparation of 
environmental assessment reports has significantly increased as a result of continued capacity 
development training in the last decade. Approval of EIA reports by MOEST tends to take 
unacceptably long, however, sometimes several years. At the same time there have also been 
cases where MOEST has rapidly approved EIAs for roads with considerable environmental impact, 
sometimes bypassing the Ministry of Forest and Soil Conservation and the Department of National 
Parks and Wildlife Conservation. Such incidents have weakened the effectiveness of the country 
safeguard system, and are detrimental to ecological integrity of biodiversity rich areas. 

9. Another weak area has been the institutionalization of the EMP framework in project 
implementation. The EPR does not provide a proper mechanism for including EMP 
recommendations in design, BOQ and contract clauses. This, together with a weak coordination 
between the safeguard and technical teams in projects, has resulted in recommendations from the 
EMPs rarely being incorporated into project implementation documents. In the absence of the EMP 
recommendations in these documents, contractors often remain unaware of their responsibilities 
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for safeguard compliance. Intermittent involvement of environment specialists during the 
implementation stage, and lack of safeguard personnel in contractors’ teams has also weakened 
EMP compliance.  

10. Proper monitoring of safeguard implementation has also been lacking. Training of DOR staff 
has focused on environmental categorization and the preparation of environmental assessments, 
with little attention given to compliance monitoring and reporting. The EPR also provides detailed 
procedures for the preparation of environmental assessment reports, but not for conducting 
monitoring or audits. As a result, environmental compliance in projects and their control and 
enforcement have remained weak. Periodic environmental monitoring is not included in the annual 
plans of MOEST or MPPW. GESU has started monitoring projects using monitoring checklists, but 
the monitoring reports are shared only within DOR and not with MPPW. The EPR does not 
address the need for a corrective action plan in case of non-compliance, as is generally required in 
the environmental safeguards framework of donors. As a result follow-up action plans and 
monitoring to check compliance are generally not carried out. 

11. Local people are not properly informed and consulted while preparing and implementing 
safeguard frameworks. Public consultation and grievance redress mechanism are often lacking in 
projects, even in those funded by development partners. Public consultation while preparing an 
environmental assessment report is ensured in the EPR through publication and dissemination of 
notices in national newspapers, public hearings, and recommendation letters from local authorities 
attached in the report. However, the EPR is weak in guiding public consultation and participation 
during compliance monitoring and reporting. The EPR also does not provide clear guidelines for a 
grievance redress mechanism. 

RESETTLEMENT SAFEGUARDS 

12. The displacement of people in association with the construction of the SRN has become 
common, with sometimes as many as several thousands of people affected in a single road 
project. The Public Roads Act (1974) has the provision for temporary acquisition of land required 
for road projects, avoiding the temporary acquisition of land containing any building wherever 
possible. However, the main legal instrument in the regulatory framework guiding issues of land 
acquisition and compensation is the Land Acquisition Act (1977). The existing Land Acquisition 
Regulations date from 1963 and have not been amended since the promulgation of the new Act 
and are severely outdated. Nepal drafted a Land Acquisition, Compensation and Resettlement 
Policy in 2006, which NPC revised in 2010 and which is yet to be approved by the Cabinet. The 
Nepal Law Commission recently drafted a new Land Acquisition Act, extending the scope for land 
acquisition by private sector companies while implementing public sector projects, which would 
have some implications on resettlement planning. In addition, there are other acts that have one or 
more clauses relevant to land acquisition, compensation and other sector concerns. 

13. The Interim Guidelines for Enhancing Poverty Reduction Impact of Road Projects (2007) 
prepared by DOR, focus on social aspects of road projects, giving emphasis to the adoption of 
measures for poverty reduction, but do not really address social impacts of road projects. DOR is 
currently developing guidelines to facilitate stakeholder involvement in the project cycle, especially 
of project affected people, as a means of avoiding disputes and resulting project delays and cost 
overruns.   

14. The existing regulatory framework for resettlement has a very limited scope for the 
improvement or at least restoration of the economic and social status of affected people (including 
incomes and livelihoods) that are considered essential under social safeguards policies of 
development partners. The policy requirements are primarily confined to acquisition and cash 
compensation of land and/or other private assets, and do not insist on exploring alternative project 
design to minimize resettlement impacts. Other important provisions that are lacking are regarding 
the entitlement to compensation of land users who are not legal owners or tenants, and the use of 
land-based resettlement strategies and other forms of compensation that are aimed at the 
restoration of livelihoods. The valuation of affected assets is also a problematic area, with the 
existing regulatory framework prescribing the use of market rates to be defined by a Compensation 
Fixation Committee. Given the fragile political and economic environment, market rates tend to 
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vary strongly, and a more scientific land valuation methodology is recommended. The government 
regulatory framework requirements also fall short with respect to consultation and participation of 
affected persons in the project cycle, information disclosure, grievance redress mechanisms, and 
timing of compensation payments. 

15. In terms of institutional framework, there is no separate unit in MPPW charged with the 
responsibility for social safeguards related to the SRN, and a Joint Secretary is generally tasked 
with the responsibility of dealing with land acquisition and compensation policy issues, particularly 
providing clearance for the involuntary resettlement related documents with the assistance of 
Under Secretaries. At present, MPPW is working on establishing a Gender Equality and Social 
Inclusion (GESI) unit headed by the Joint Secretary of the Planning Division that is expected to be 
responsible for social safeguards.  

16. DOR already has its Geo-environment and Social Unit (GESU) under the Planning and Design 
Branch, which is headed by Senior Divisional Engineer with number of support staff and is 
mandated to supervise the environmental and social safeguards compliance. It is envisaged that 
the current structure in DOR will be continued, and that no separate GESI unit will be formed. 
However, the terms of reference of GESU are to be reviewed with added responsibility given on 
gender and social inclusion related issues with additional staff input. One of the major 
responsibilities of GESU is to implement the government approved ESMF for the planning and 
implementation in the SRN. However, GESU is struggling with the enforcement of ESMF in SRN 
projects as a result of government funded projects being implemented in an ad hoc manner without 
proper incorporation of social and environmental aspects. In donor funded projects, development 
partners are focusing more on these aspects and are concerned about compliance of social and 
environment policies. 

17. DOR has a separate Directorate to deal with ADB funded projects which is addressing social 
safeguards issues with the preparation of safeguards frameworks acceptable to ADB. Despite the 
mandate of GESU, there is hardly any sharing of safeguard documents by the Directorate with 
GESU for clearance. This indicates that DOR is facing internal coordination problems to streamline 
social safeguards issues within the department.  

18. An important document in the implementation of resettlement safeguards is the Environmental 
and Social Management Framework (ESMF - 2007) prepared by DOR to guide social and 
environmental planning and management. The Resettlement Policy Framework (RPF) in the ESMF 
has been prepared in line with the World Bank Operational Policies 4.12 on resettlement, but 
seems to have been prepared for a particular project with number of subprojects (RMDP). As a 
result, experience shows that the provisions are applied to World Bank funded projects only, while 
other donor funded SRN projects are using project specific social management frameworks for the 
management of involuntary resettlement. In government funded projects no separate social 
management frameworks are applied at all and the regulatory framework presides. The differing 
requirements of project specific frameworks often lead to inconsistencies in resettlement standards 
between projects84 (even where these are implemented by the same agency), increasing local 
disputes and weakening implementation of resettlement plans. It is therefore recommended to 
transform the existing ESMF into a more generic document considering resettlement policies of 
different development partners 85 , incorporating the best practices of the different social 
management frameworks currently being used in terms of both facilitating project implementation 
and safeguarding people’s livelihoods and incomes. 

19. An important problem in the implementation of resettlement frameworks has been the time 
required for the official verification of affected assets by the Department of Survey and the transfer 
of ownership in the Land Revenue Offices86. The Department of Survey under the Ministry of Land 

                                                
84

 An example is the width of land acquired for projects, which varies from the full ROW to only the Corridor of Impact. 
85

 The World Bank and ADB have their own safeguard policies with more or less equivalent requirements. Other donors 
active in the LRN (JICA, DFID and SDC) do not have separate safeguard policies and tend to apply the ADB and World 
Bank safeguard policies in case of co-financing and/or parallel financing. 
86

 This was highlighted as one of the main issues in the draft project completion report prepared for the ADB funded 
Subregional Transport Facilitation Project. 
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Reform and Management (MLRM) is responsible for preparing and managing all land records in 
Nepal, while the Land Revenue Offices are responsible for land administration and ownership 
transfer. These offices are under pressure to complete excessive volumes of cadastral surveys 
and deed transfer activities in a short period of time during project implementation. Especially in 
the case of ADB and World Bank funded projects, where completion of such activities is required 
before civil works can begin, there is significant pressure to carry out these activities quickly. It is 
noted that sometimes these activities are badly affected by outdated cadastral maps in the Survey 
Offices, lack of timely availability of surveyors, and inefficient record management systems in the 
Survey offices and Land Revenue Offices.     

INDIGENOUS PEOPLE SAFEGUARDS 

20. A proper regulatory framework regarding indigenous peoples (IPs) does not really exist. In 
2002 the National Foundation for Development of Indigenous Nationalities Act (NFDIN - 2002) was 
passed for the social, economic and cultural development of IPs, the protection and promotion of 
their language and culture, and the participation of IPs in mainstream development. The NFDIN 
identifies 59 different IPs comprising approximately 37% of the population of Nepal. The National 
Federation of Indigenous Nationalities (NEFIN) further categorises these 59 IPs into 5 broad 
groups based on their degree of socioeconomic development and marginalization. 

21. Nepal has also introduced a number of policies to ensure the overall development of IPs, 
including in development projects. The Interim Constitution of Nepal (2007) commits the 
government for the protection and development of IPs, while the Three Year Interim Plan (TYIP - 
2007) adopts a number of measures for the inclusive development of IPs as well as other 
disadvantaged groups, emphasizing the participation of IPs in decision-making. The Government 
of Nepal has also ratified international conventions such as ILO Convention 169 and UNDRIP, thus 
committing itself to protecting and ensuring the rights of IPs in development.  

22. In terms of the institutional framework, the planned Gender Equality and Social Inclusion 
(GESI) unit in MPPW is foreseen to become responsible for IP safeguards. In DOR the 
responsibilities of the existing Geo-Environmental and Social Unit (GESU) are expected to be 
expanded to include more gender and social inclusion related issues, including IPs. Except for 
donor funded projects where IP safeguards are a requirement and external consultants are hired, 
GESU is struggling to enforce IP safeguards with little priority being given by the GON and limited 
staff and resources being available. In ADB funded projects IP safeguards are handled by a 
separate Directorate under DOR, with little sharing of information with GESU, undermining its 
position in DOR.  

23. In project implementation, IP planning documents that define mitigation and enhancement 
measures are mainly produced in donor funded projects in line with the policy requirements of the 
respective donors. Indigenous Peoples Plans (IPP) are prepared where significant impact is 
foreseen, while for projects with limited impact the planned measures are included in resettlement 
plans or social action plans. However, due to the lack of a unified approach to IPs in the road 
sector, the approach used in screening projects and in preparing these IP planning documents is 
not the same in each project, with each project using its own specific procedures.  

24. In World Bank funded projects the ESMF prepared under the RMDP project is generally used, 
which requires the preparation of a Vulnerable Community Development Framework (VCDF) that 
includes IPs. In ADB funded projects there is a trend of preparing separate Indigenous Peoples 
Planning Frameworks (IPPF) based on ADB safeguard policies that define procedures for 
continuous screening of subprojects and consultation with affected IPs. The VCDF and IPPF do 
not have similar requirements for defining entitlement and mitigation measures, with IP issues 
sometimes diluted in VCDFs in comparison to other vulnerable groups, while being 
overemphasized in IPPFs if there is no differential impact on IPs compared to the mainstream 
population. In government funded projects other procedures tend to be applied by DOR. There is 
thus a clear need to develop a single IP framework policy for the road sector that is applied in all 
road projects, building on both the ESMF and the IPPF. 
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ACTION PLAN 

Problem Action Timeframe Responsible 

MPPW has assigned only one 
person on a part time basis to 
look after environmental 
safeguards. 

Establish a formal environment section in MPPW with 
clear scope and responsibilities, sufficient staff and 
resources. This section should be responsible for 
approving IEEs and TORs for EIAs. 

FY 2012-13 MPPW 
MOEST 

Responsibilities for 
environmental safeguards are 
currently distributed between 
GESU and the ADB-Directorate, 
resulting in poor coordination 
and inconsistencies in 
implementation. 

Consolidate responsibilities for environmental safeguards 
currently distributed between GESU and the ADB-
Directorate. Jointly with MOEST review the TOR of this 
unit.  

FY 2013-14 MOEST 
MPPW 
DOR 

Environmental management 
recommendations are not being 
implemented. 

Develop proper mechanisms for the incorporation of 
EMP recommendations in designs, BOQs, and contract 
clauses. 

FY 2012-13 MOEST 
MPPW 
DOR 

Compliance monitoring and 
reporting is taking place only 
sporadically, without proper 
follow-up in case of non-
compliance. 

Prepare guidelines for compliance monitoring and 
reporting of environmental safeguards in road projects, 
including the preparation of follow-up plans in case of 
non-compliance. 

FY 2012-13 DOR 

The existing regulatory 
framework is inadequate to 
address the multiple issues 
involved in resettlement, 
resulting in discrepancies with 
donor policies and leading to the 
application of different social 
management frameworks in rural 
road projects. 

Carry out an assessment to identify the best practices of 
the different social management frameworks being used 
in donor funded road projects and of the regulatory 
framework as applied in many government funded 
projects. Incorporate the identified best practices into the 
draft Land Acquisition Act and the Land Acquisition, 
Compensation and Resettlement Policy ensuring greater 

compliance with donor policies, and support the 
promulgation of the Act and Policy. Develop revised 
Regulations based on the new Act.  

FY 2013-14 Cabinet 
Parliament 
MPPW 
DOR 
Donors 
 

A lot of time is required for the 
verification of affected assets 
and the transfer of land 
ownership, resulting in project 
delays and cost overruns. 

Strengthen cadastral mapping of road projects and 
develop effective deed transfer procedures. 
 
 

FY 2013-14 MLRM 
DOR 
MPPW 

The existing ESMF is only being 
applied in World Bank funded 
projects. 

Revise the ESMF taking into account the new Act, Policy 
and Regulations and making it a more generic document 
applicable to all SRN projects and acceptable to all 
development partners. 

FY 2012-13 DOR 
Donors 

There is no clear policy 
regarding IP safeguards in the 
road sector, resulting in different 
project specific approaches 
being used. 

Develop a clear policy on IP safeguards to be applied in 
all SRN projects, building upon the existing ESMF and 
IPPFs. Prepare guidelines to assist in the implementation 
of IP procedures in projects. 

FY2012-13 Cabinet 
MPPW 
DOR 
Donors 
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ANNEX 11A - MONITORING AND EVALUATION (LRN) 

1. Monitoring and evaluation of the local road network has been given a low priority in the past, 
with only limited resources assigned. It has been very much focused on monitoring of outputs in 
terms of length of road constructed, rehabilitated or maintained. With the exception of donor-
funded projects, there is little monitoring and evaluation in terms of cost effectiveness or impact on 
poverty reduction or social and economic development. Currently MLD is participating in NPCs 
efforts to improve monitoring and evaluation in line with the Results Based Monitoring and 
Evaluation Guidelines (2010). This initiative is quite recent, however, and still requires considerable 
work, including the development of specific M&E guidelines for DDCs and the definition of suitable 
indicators and targets for the development of the LRN. 

INSTITUTIONAL FRAMEWORK 

2. At the central level, M&E systems are defined in the recent Results Based Monitoring and 
Evaluation Guidelines (2010) developed by the National Planning Commission (NPC). These 
guidelines are for M&E of all projects and programmes related to development. The M&E 
Guidelines (2010) require preparation of a Logical Framework, a Monitoring Framework and a 
Monitoring Plan. Relevant extracts from the NPC M&E Guidelines (2010) are provided in Appendix 
1. Whilst the guidelines address key sector issues, for the road sector they seem to only address 
M&E of the SRN, with indicators relating to connection of District Centres and with responsibility 
assigned to MPPW. There is no reference to the LRN and the role of MLD.  

3. A review of the NPC M&E Guidelines (2010), the MLD Business Plan (2010) and discussions 
with MLD, DOLIDAR and RBN suggest that the institutional arrangements for M&E of the LRN are 
as shown in the diagram below.  

Figure 11A.1: Organisation chart for M&E responsibilities  

 
4. The NPC has recently established a National Development Action Committee (NDAC) and a 
Monitoring and Evaluation Supervision Committee. Under these, each Ministry is required to 
establish its own Ministerial Development Action Committee (MDAC) and monitoring and 
evaluation unit. The Ministry of Local Development (MLD) has a Monitoring and Evaluation Section 
under the Planning and Foreign Aid Coordination Division.  

5. This M&E Section is currently working to prepare M&E guidelines to reflect the new NPC 
results-based M&E guidelines. In the meantime, some instructions have been sent to DDCs and 
projects to support introduction of the NPC M&E requirements. In 2011, the M&E Section, with 
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support from NPC, introduced a District Poverty Monitoring and Analysis System (DPMAS), 
including the provision of software and training to all DDCs. DDC reporting to MLD is through the 
Local Bodies Support Section in the form of trimester and annual reports, which are then compiled 
by the M&E Section. 

6. At district level, the DDCs have established a District Supervision and Monitoring Committee 
(DSMC) for monitoring district level projects. The functions of this committee include monitoring 
against action plans and project goals, resource availability, review and evaluation of district 
development plans, impact study of projects, annual reviews and verification of intended 
beneficiaries, and implementation of the DPMAS. The DPMAS requires the DDC to collate 
information from the various line agencies in the district, and will be a very useful tool for 
supporting evaluation of the impact and outcome levels of LRN projects and the LRN condition 
overall. As this initiative is very new, it is not yet fully operational. 

7. For donor financed LRN projects, reporting to MLD is through DOLIDAR. DOLIDAR has a 
Monitoring, Environment and Technology Promotion Section under the Planning, Monitoring and 
Foreign Aid Coordination Division. This section acts as DOLIDAR’s M&E Section to fulfil the 
requirements of the NPC M&E guidelines. It is important to note here that only the donor-funded 
project reports go through DOLIDAR, and that information on government funded projects goes 
directly to MLD. Proper monitoring and evaluation for the LRN by DOLIDAR’s M&E Section is 
therefore not possible. 

8. Meetings with the M&E sections of MLD and DOLIDAR and with other GON representatives in 
DOLIDAR and DDCs have identified that implementation of M&E requirements is still weak. In the 
past little attention was paid to M&E and it did not play a key role in decision making. The 
Government is making significant efforts to improve this and to promote evidence-based decision 
making through results-based M&E. It will be some time, however, before these changes are fully 
operational throughout the country and significant capacity building and support will be required at 
all levels. 

9. In particular, the following issues related to monitoring and evaluation have been identified: 

 Districts are not prioritising actual investments according to the approved plans, 
complicating M&E 

 Current M&E systems for works related to development, construction and service delivery 
of local bodies are not effective 

 M&E reports from districts are not completed or submitted on time, and often they are only 
prepared as part of a request for further funding 

 The M&E units are generally understaffed, have insufficient resources and skills, and are 
not considered important within the organisation 

MONITORING INDICATORS 

10. MLD has recently prepared a MLD Business Plan (2010) that defines the overall vision, 
mission, goal, objectives and strategic issues for local development, including the LRN, based on 
the GON’s latest Three Year Plan (2010-2013). What is immediately obvious from this MLD 
Business Plan (2010) is that it focuses only on outputs, looking at the kilometres of new road 
construction and upgrading, kilometres of regular road repair and improvement, and kilometres of 
bridge construction. Other outputs include the updating of DTMPs, the preparation of monitoring 
guidelines, and the establishment of a repair and maintenance fund. Outcomes or impacts for the 
LRN in terms of improved access or coverage are not defined in the MLD Business Plan (2010). 
With regards to the outputs, the MLD Business Plan (2010) does not include specific targets. 
However, it must be noted that the MLD Business Plan (2010) is still a work in progress.  

11. This focus on outputs is mirrored in the NPC M&E Guidelines (2010) with the establishment of 
road sector indicators that mainly relate to the amount of works done in terms of km road 
constructed or rehabilitated. Such output focused indicators do not provide a proper mechanism for 
monitoring the overall status and condition of the LRN or evaluating its effectiveness in relation to 
development plans. There is therefore a need to improve the Logical Framework for the LRN by 
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defining outcome and impact level indicators and by setting specific time-bound targets for all the 
indicators. 

12. In donor-funded projects Logical Frameworks relate to wider development targets with LRN 
development simply a means of delivering these higher end outcomes and impacts. Common 
themes in the major LRN projects are summarised in the table below. 

Table 11A.1: Example objectives from donor-funded rural road projects 

Purpose Goal / objectives 

 Poverty reduction and 
inclusion 

 Sustainable socio-economic 
development 

 Poverty alleviation through infrastructure development 

 Improved accessibility through extension, rehabilitation and 
improvement of rural roads and associated structures, track 
upgrading and suspension bridges 

 Maintenance of rural roads for sustainable LRN 

 Employment creation 

 Community empowerment in LRN management 

 Capacity building for accountability and transparency in LRN 
management 

 
13. Although the MLD Business Plan (2010) and GON funded rural road projects focus only on 
outputs in terms of the kilometres of works to be done, the District Transport Master Plans (DTMP) 
clearly link the role of the LRN to wider development objectives. DTMPs are to be prepared by 
every district every 5 years and require the collection and analysis of spatial data relating to 
population, poverty, marginalised or deprived population, cultivated land and economic potential. 
The DTMP analysis and prioritisation process clearly demonstrates that the desired outcome of the 
transport plan and associated annual road plans is wider socio-economic development.  

14. Whilst DOLIDAR’s Interim DTMP Guidelines provide clear instruction for DTMP preparation, 
they stop at the stage of submission and approval of the DTMP. There is no provision for M&E of 
DTMP implementation. To support more effective and results-based M&E of the LRN, it would be 
extremely useful if an M&E section were included. This could include the establishment of 
development targets in terms of what the impact in the district would be after 5 years if the DTMP 
were implemented as defined. Examples of possible development indicators are given in the table 
below. 

Table 11A.2: Examples of possible higher level indicators for the LRN 

Indicator type Example indicator  

LRN  Total length (km), density (km per area) or per capita provision (km per person) 
of roads in good or fair condition, and the same for roads in poor condition. 
Similar for all-season or fair-weather roads. 

Accessibility  X% of the general population and Y% of the marginalised or deprived population 
would be within Z hours walk of a road 

Transport services  X% of roads have weekly / daily transport services reaching Y% of the 
population 

Economic development  X% of cultivatable land within the zone of influence of a road, Y% of identified 
economic potential areas linked to the road network 

 
15. The DTMP could also be revised to include a provision for wider sector objectives established 
by MLD or the district including those related to employment creation (labour days), direct income 
from the road sector, accessibility for schools and health centres, etc. Monitoring and evaluation of 
DTMP implementation and achievement of these targets would provide invaluable evidence for the 
role of the LRN in socio-economic development of rural areas, especially if it is linked to the 
DPMAS. It should also provide evidence to support the GON’s desired move towards maintenance 
and sustainability of the LRN and for further introduction and development of the sector-wide 
approach. 
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ACTION PLAN 

Problem Action Timeframe Responsible 

NPC sector strategies and objectives for the 
road sector neglect the LRN and the role of 
MLD and DOLIDAR. 

Revise sector indicators in NPC and MLD 
documents to include the LRN.  

FY 2012-13 NPC 
MLD 
DOLIDAR 
 

M&E for the LRN is based on project outputs 
rather than the overall status and condition of 
the LRN and the impact on local 
development. 

Define LRN outcome and impact level 
indicators and targets in terms of 
accessibility and transport services as 
well as LRN inventory and condition 
targets.  

FY 2012-13 MLD 
DOLIDAR 
Donors 

No clear guidelines for M&E exist apart from 
the NPC guidelines.  

Develop M&E guidelines for the LRN 
within DOLIDAR and MLD. These are 
currently being prepared by MLD, but 
need to be completed and incorporate 
specific recommendations for LRN M&E.  

FY 2012-13 DOLIDAR 
MLD 

DTMP guidelines do not provide for the use 
of DTMPs in the M&E of the LRN. 

Revise DTMP guidelines to include M&E, 
with a common set of results-based 
indicators for setting and monitoring LRN 
and wider development targets and 
objectives expressed through 
accessibility, transport service provision, 
etc. 

FY 2012-13 DOLIDAR  
MLD 
SWAp Pilot 
DDCs 

Existing M&E Sections are weak and receive 
low priority within their organisations 

Raise awareness within MLD and 
DOLIDAR of the importance of M&E and 
the role it plays in decision making. 
Support MLD and DOLIDAR to improve 
the capacity and effectiveness of their 
M&E Sections, merging the planning and 
monitoring units in DOLIDAR to improve 
coordination, and ensuringall LRN related 
reports are copied to DOLIDAR. 

FY 2014-15 DOLIDAR 
MLD 
DDCs 

Districts often do not submit their M&E 
reports on time, or at all. 

Raise awareness of importance of M&E 
within DDCs and provide incentives for 
report submission, e.g. through 
performance monitoring and fund 
distribution.  

FY 2014-15 DOLIDAR 
MLD 
SWAp Pilot 
DDCs 
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APPENDIX: NPC RESULTS BASED MONITORING AND EVALUATION GUIDELINES  

16. The NPC Results Based Monitoring and Evaluation Guidelines (2010) establish the Logical 
Framework as the basis for developing the criteria and standards for results-based M&E, 
supported by a results chain to link inputs to output, outcomes and impact, considering relevance, 
efficiency, utility and impact, sustainability, use and mobilisation of resources, results achieved and 
its possible impact. The format for the Logical Framework proposed by NPC is shown below. 

Table 11A.3: Proposed format for the Logical Framework 

Results Chain Descriptive 
Summary 

Indicators of Work 
Performance 

Means of 
Verification 

Key 
Assumptions 

Goal     
Purpose     
Outcomes     
Output     
Activities     
Inputs     

 
17. Each agency is required to prepare M&E indicators in accordance with their objectives which 
should be fair, independent, specific, measurable, achievable, reliable and time-bound. The 
indicators should also be assessable and comparable, practical, monitoring friendly, transparent 
and representative. Approval of the major indicators must be submitted together with the 
programme or plan. The NPC M&E Guidelines (2010) provide samples of the main sector 
indicators for impact and work performance monitoring. For the road sector, the proposed 
indicators are given below. It is clear that these indicators tend to remain at the output level, with 
only the indicator relating to the accessibility of district headquarters actually being an outcome 
level indicator. 

Table 11A.4: Proposed M&E indicators for the road sector 

Outcome / Impact / Effect Outcome / Interim Indicators 

Increase in road service / facility  Total length of roads (km) 

 Length of new roads constructed (km) 

 Number of district headquarters with access to roads 

 Length of roads upgraded, reconstructed and improved (km) 

 Length of roads under periodic and regular repair and maintenance 
(km) 

 Number of bridges constructed and repaired 

 
18. Other indicators related to the LRN and accessibility are also defined under other sector 
headings, as shown in the table below. 

Table 11A.5: LRN related indicators from other sectors 

Sector Indicator 

Education  Percentage of households able to access a school within half an 
hour (%) 

Health  Percentage of the population that needs to walk more than one hour 
to reach health centre for health service (%) 

Decentralization  Length of urban / rural road transferred to the local bodies (km) 

 
19. The NPC M&E Guidelines also provide sample indicators of implementation monitoring for 
different sectors. The table below shows the proposed indicators for the road sector, which are 
aimed more at the SRN and are not very relevant for the LRN. 
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Table 11A.6: Sample indicators of implementation monitoring for the road sector 

Objective Strategy Activities Indicators Responsible 
Agency 

Develop and 
manage road 
transportation 
networks to support 
economic and social 
development efforts 

Expand / extend road 
networks to connect 
the districts where 
there is no access to 
roads.  
 
Encourage private 
sector participation 

Linking of additional 
districts with roads 
 
 
 
Implementation of 
BOOT Act (2006). 

Number of 
additional district 
headquarters linked 
with roads  
 
Length of additional 
roads constructed 

Ministry of 
Physical 
Planning and 
Works 

 
20. The NPC M&E Guidelines (2010) furthermore define the format for the Monitoring Framework, 
as is shown in the table below. This would form an important tool in actually implementing M&E in 
the LRN, provided that the Monitoring Framework is prepared and proper baseline data is 
collected. 

Table 11A.7: Table Proposed format for the Monitoring Framework 

Results 
Chain 

Indicators Baseline 
Data 

Means of 
Measurement 

What to 
measure 

Who to 
measure 

Timeframe for 
measurement 

When and whom 
to report to 

Goal        
Purpose        
Outcomes        
Output        
Activities        
Inputs        

 
21. For all new projects and programmes, the public agency is furthermore required to submit a 
Monitoring Plan for approval at the stage of project or programme approval. The key points to be 
included in the monitoring plan are: 

 Objective and scope – relevance and significance of the monitoring system and how it will 
assist in management and timely reporting and information to stakeholders 

 Concept – including stakeholder participation, learning processes, types of information and 
application 

 Logical Framework and Indicators  

 Management Information System (MIS) and Reporting 

 Monitoring Action Plan and Timeframe for Activities 

 Monitoring Organisation, resources, conditions, capacity development requirements 

 Budget 

 Annexes – e.g. proposed indicators, methods of data collection, activity plans, reporting 
formats, capacity assessment report, and other details to support the main contents of the 
plan. 
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ANNEX 11B - MONITORING AND EVALUATION (SRN) 

1. DOR’s role in monitoring and evaluation of the SRN network currently appears to be limited to 
the compilation of data. Analysis of monitoring data appears to be done by MPPW and NPC, but 
even then is limited to the resolution of implementation problems and the monitoring of expenditure 
and physical progress in terms of kilometres of roads and numbers of bridges. Outcomes and 
objectives for GON projects and the SRN as a whole are not properly defined and monitoring and 
evaluation of their achievement is not taking place, except in donor assisted projects. As a result, it 
is not clear if the activities carried out in the SRN are effectively contributing to the envisaged 
development objectives. 

INSTITUTIONAL FRAMEWORK 

2. Monitoring and evaluation has traditionally had a very low priority in DOR. A Departmental 
Policy Document on the Global Monitoring System was developed by DOR in 1999, but does not 
really provide clear guidelines on monitoring and evaluation and does not appear to be 
implemented. The Public Works Directives prepared by MPPW in 2002 provide some general 
directions on monitoring and evaluation, but do not provide any detail regarding who should do 
what. More recently, under a two-year ADB-funded project on Strengthening Capacity for 
Managing for Development Results that started in 2009, the concept of Managing for Development 
Results (MfDR) was introduced. This approach focuses on the use of logical frameworks and the 
development and monitoring of indicators for outputs and outcomes or results. In relation to this 
project, the National Planning Commission (NPC) prepared the Results Based Monitoring and 
Evaluation Guidelines in 2010, giving guidance on the type of monitoring and evaluation to be 
implemented and providing the different reporting formats to be used. 

3. According to this NPC document, data for monitoring and evaluation is provided from project 
level or Divisional Road Offices (DRO) to the Planning, Monitoring and Evaluation Unit (PMEU) of 
DOR. A proper monitoring role for the Regional Offices does not appear to exist. The information is 
compiled in DOR and forwarded to the Planning, Monitoring and Evaluation Division (PMED) under 
MPPW. This information is subsequently discussed in the bimonthly meetings of the Ministerial 
Development Action Committee (MDAC) chaired by the Minister of MPPW and with participation of 
DOR, PMED and NPC. Every four months an additional meeting is held by the National 
Development Action Committee (NDAC) chaired by the Prime Minister and with participation of 
different line ministers and NPC. Finally, the information is compiled at national level by the 
Monitoring and Evaluation Division of NPC. In the case of roads, monitoring is also carried out by 
the Infrastructure Development Division of NPC, comparing progress to national policies. 

4. Reporting formats require information on inputs (expenditure) and outputs (physical works) to 
be provided, comparing this to the periodic progress targets that have been set for each level. The 
reports must also identify any problems faced in achieving these targets, and any efforts made or 
recommendations offered to solve such problems. The targets are generally set on a trimester 
basis, with reporting also required every trimester. In the case of Priority 1 projects, progress 
reporting is required on a monthly basis. These Priority 1 projects are also directly monitored by 
NPC. Considering that the majority of SRN projects are currently marked as Priority 1 projects, this 
greatly increases the need for monitoring. 

5. The progress and especially the problems faced in achieving the targets are discussed in the 
MDAC with the aim of resolving any obstacles encountered in project implementation by ensuring 
decision making at the proper level as well as coordination with other departments or ministries. 
Where such problems are beyond the scope of the MDAC to resolve, they are subsequently 
discussed in the NDAC. The trimester reporting requirements appear to be out of sync with the 
bimonthly and four-monthly meetings of MDAC and NDAC, however, resulting in the need for extra 
reporting. In addition, because the targets are set on a trimester basis, the comparison of progress 
and targets in these meetings is not clear-cut, and discussions tend to focus on the problems 
identified in the reports. It is therefore recommended to change the timing of these meetings to be 
in line with the trimester targets and reports. 
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6. Apart from the trimesterly reports, annual reports also need to be prepared at the different 
levels. These are prepared at project level and for each of the DROs, and subsequently an 
integrated annual report is prepared by DOR. This in turn feeds into an annual report prepared by 
MPPW and forms the input for NPC’s annual report. The most important achievements are also 
listed in the annual budget speech prepared together with the budget for the next year. 

7. The system for reporting and monitoring appears to be quite appropriate, although there are 
issues with the timeliness and quality of the reports. In part this is due to the time consuming 
manual reporting system. Although DOR has developed software for electronic reporting of 
progress and other project related information, this has yet to be applied. Problems in reporting 
and monitoring are also related to the low staffing levels for monitoring and evaluation. At project 
and DRO level there are usually no qualified persons specifically responsible for monitoring and 
evaluation, while in DOR there are only two professional staff members. Interest for these posts is 
very low, however, resulting in high turnover and frequent vacancy of the posts. Funding levels 
provided for monitoring and evaluation are also very low.  

8. As a result of these factors, monitoring and evaluation in DOR tends to be limited to the 
collection and compilation of data from reports, with little to no analysis or actual monitoring taking 
place and the compiled information simply forwarded to MPPW. DOR’s role in this respect should 
be expanded to include the analysis of monitoring data, comparing this with the envisaged outputs 
and outcomes of the different projects, but also with the outputs and outcomes of DOR as a whole. 
At least once a year, an evaluation to determine the degree of achievement of DOR’s objectives 
should also take place, at the same time assessing if the activities being carried out are 
appropriate to achieving these objectives. This may be achieved through a strengthening of the 
PMEU, but can alternatively be achieved through outsourcing and the use of independent or third 
party monitoring. Such external monitoring is currently not common in Nepal, but can help to 
increase accountability. 

MONITORING INDICATORS 

9. The main problem with respect to monitoring and evaluation in the SRN is the type of 
monitoring being carried out and the indicators being used. The monitoring being carried out is 
largely limited to progress monitoring, looking and inputs and outputs, with little attention being 
given to benefit monitoring which looks more at outcomes or results and even impact. The typical 
progress monitoring is also limited to quantities, with little or no attention to the process and quality. 
Current indicators focus on expenditure (inputs) and physical progress (output) in terms of 
kilometres of road and numbers of bridges completed or maintained. These indicators tend to 
overlook the quality of the works and the outcomes in terms of, for example, road conditions, 
accessibility or economic impact. 

10. Even the main outcome, impact and effect monitoring indicators as proposed for the road 
sector in the new Results Based Monitoring and Evaluation Guidelines (2010) prepared by NPC, 
only look at the total road length, the kilometres of road constructed, upgraded, reconstructed, 
improved, or maintained; and the number of bridges constructed or repaired. Only one indicator is 
related to the outcome level, namely the number of districts accessible by road. Other potential 
monitoring data, even data that is readily available such as the road condition data collected every 
year, does not appear to be structurally used in the monitoring reports. 

11. In part the problem lies with the lack of a proper definition of goals, objectives, outcomes and 
outputs, both at the project level and for DOR as a whole. For GON financed projects the logical 
framework is not always developed, while for DOR itself different objectives, outcomes and outputs 
exist and it is unclear which should be used for monitoring purposes. The DOR Strategy prepared 
in 1995, for instance, defines the end goal of DOR as “the reduction of total road transport costs”. 
The Three Year Interim Plan prepared by NPC in 2007 states that the goal for the SRN is “to 
develop a safe, reliable and environment friendly national transport network”. According to the 
more recent draft Business Plan 2010-2013 (2010) of DOR prepared with support from the 
Strengthening Capacity for Managing for Development Results project, the overall goal of DOR is 
“to reduce poverty through socio-economic development by providing equitable, safe and 
affordable public road infrastructures”. Without a clear and unique set of goals, objectives, 



ANNEX 11B - MONITORING AND EVALUATION (SRN) 

122 

outcomes and outputs, it is not possible to carry out proper monitoring. A complete overview of the 
goals, objectives and outcomes of these three documents is provided in the Appendix. 

12. What is clear from an analysis of the logical frameworks provided in the Appendix is that the 
monitoring data currently being collected does not provide sufficient information regarding the 
achievement of the outcomes, let alone the objectives or goals. This is not only a problem of the 
monitoring data being collected, but also the lack of targets for the outcome and objective levels. 
Although the Three Year Interim Plan (2007) includes some targets, these are related to quantity of 
output in terms of number of kilometres of roads and numbers of bridges to be completed or 
maintained. DOR’s Business Plan (2010) similarly only includes targets in terms of kilometres of 
roads and numbers of bridges. Although such indicators allow the efficiency to be monitored in 
terms of amount of output achieved per unit of input, they provide little insight regarding the 
efficiency or effectiveness with respect to achieving outcomes or objectives. 

13. Only the outcomes extracted from DOR’s 20 Year Road Plan (2001) include targets at 
outcome level related to district access, road conditions, road density and maximum travel time to 
the nearest road, amongst other things. In general, however, clear targets at outcome and 
objective level appear not to exist. Without such targets, it is impossible to assess the degree in 
which a specific project contributes to these outcomes, or the degree of achievement of these 
targets by DOR. There is therefore a need to develop a clear set of objectives, outcomes and 
outputs for DOR, with specific targets defined for each level that go beyond the simple 
quantification of kilometres of roads and numbers of bridges. Without such higher level monitoring, 
we can only state whether or not we are achieving our output targets in terms of road length, but 
not if that road length is effectively contributing to the socioeconomic development of Nepal.  

14. It is also recommended to distinguish between the types of monitoring to be carried out at 
different levels of government. At present, input-output monitoring is carried out at all levels, with 
NPC ultimately assessing performance on the basis of kilometres of roads and numbers of bridges, 
instead of looking at performance and progress in terms of outcomes and development objectives. 
At the level of NPC and ministries, monitoring and evaluation should be looking primarily at the 
progress in achieving outcomes and objectives, while the focus on outputs should be limited to the 
project/DRO level. In between, at DOR/MPPW level, the focus should be on compiling the outputs 
of project/DRO level to determine the DOR level outputs, but also to monitor to what degree these 
outputs are contributing to the agreed outcomes for DOR and the country as a whole.  

15. This requires a review of the responsibilities for monitoring, and the introduction of additional 
monitoring indicators. Data also needs to be collected for these new indicators, which may be from 
the project level as well as from alternative sources (e.g. HMIS condition survey, national statistics, 
road user surveys). It appears that the Strengthening Capacity for Managing for Development 
Results project provided support in this respect, but the project has ended without providing a 
clearly defined logical framework for DOR. Targeted support to DOR could assist in finalizing this 
process, providing a strong basis for improving monitoring and evaluation in the SRN.  

DONOR ASSISTED PROJECTS 

16. In donor assisted projects and programs, the situation is different. Here the monitoring 
requirements are expressly stated in the project agreement. Generally this includes monthly 
progress reports and progress reviews by employer, contractor and consultant focusing on inputs 
and outputs. Quarterly progress reviews and evaluations are furthermore held between DOR and 
the donor representatives, which not only look at inputs and outputs, but also at outcomes and the 
likeliness of achieving the development objectives when the project is completed. Regarding the 
latter, a mid-term evaluation is generally included to assess the overall progress of the project 
against the development objectives included in the project document. This mid-term evaluation 
may lead to the restructuring of the project components as a means of improving the 
appropriateness to the development objectives. A final evaluation is also carried out after project 
completion, to determine the impact of the project and compare this to the objectives and goal of 
the project, providing input for the preparation of new projects. 
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17. The project monitoring of donor assisted projects tends to be carried out by the project 
management unit or, in case of ADB, the project directorate in DOR, rather than the PMEU. These 
units have greater resources available and monitoring goes beyond the compilation of data from 
reports and tends to include data analysis and regular site visits. Donor representatives also 
participate in some of these site visits, providing a sort of external monitoring. The higher 
availability of resources also means that a more detailed analysis of monitoring data takes places, 
not only looking at input and output targets, but also at outcomes and objectives.  

18. The bypassing of the DOR’s Planning, Monitoring and Evaluation Unit (PMEU) does lead to a 
lack of coordination, however, as there is no longer a specific unit that has access to all monitoring 
data and can provide a proper overview. The reporting formats and monitoring indicators used by 
donors also tend to be different from those required by NPC, resulting in the need for dual 
reporting. There is also little uniformity and consistency in reporting requirements of different 
donors. An additional problem is that NPC reporting requirements follow the Nepali calendar, while 
donor reporting tends to follow the Gregorian calendar. The development of a uniform monitoring 
and evaluation methodology for both GON and donor assisted projects, would facilitate the 
preparation of the required data and reports, and also promote proper monitoring and evaluation in 
projects that do not have donor requirements. 

ACTION PLAN 

Problem Action Timeframe Responsible 

Monitoring and evaluation from project level 
right up to NPC level is currently limited to 
progress monitoring of project inputs and 
outputs, with insufficient attention being paid 
to benefit monitoring and the achievement of 
outcomes and objectives at project level and 
for the SRN as a whole. This is largely due to 
the fact that outcomes and objectives are not 
properly defined for many GON projects or 
for DOR as a whole, and indicators and 
targets are not identified, making monitoring 
at these levels impossible.  

Develop the Business Plan and 
Framework for DOR and subsequently 
prepare results frameworks for each 
project, identifying the outputs, outcomes 
and objectives and defining the indicators 
to be used and the targets to be achieved 
within a specific timeframe. Expand 
monitoring and evaluation to include 
outputs, outcomes and objectives, with 
NPC to focus more on the latter two 
levels, and DOR to focus on the former 
two levels. 

FY 2012-13 NPC 
MPPW 
DOR 
DROs 
 

Donor procedures for monitoring and 
evaluation vary among donors and differ from 
NPC procedures, resulting in a duplication of 
effort by projects and DOR staff. Different 
units are responsible for monitoring and 
evaluation depending on the funding source. 

Develop a singular set of procedures for 
monitoring and evaluation, building upon 
the logical framework for DOR and the 
specific project, with similar reporting 
requirements in both GON and donor 
assisted projects. Involve the PMEU in the 
monitoring of all SRN projects. 

FY 2013-14 NPC 
MPPW 
DOR 
Donors 
 

DOR has little capacity for monitoring and 
evaluation, and its role is mainly limited to the 
compilation of monitoring data from reports. 

Increase resource allocation to monitoring 
and evaluation . Outsource monitoring and 
evaluation activities, freeing up the 
existing staff and ensuring greater 
objectivity and accountability. Include 
outcomes in monitoring and evaluation by 
DOR. 

FY 2013-14 DOR 
DROs 
 

The current frequency of MDAC and NDAC 
meetings does not correspond to the 
periodicity of progress targets and reporting, 
complicating the progress review of projects. 
MDAC and NDAC meetings only look at 
physical progress and implementation 
problems, without looking at progress in 
achieving the outcomes or objectives of 
projects or DOR. 

Hold MDAC and NDAC meetings every 3 
or 6 months, soon after the receipt of 
trimester reports. Include outcomes and 
objectives in the progress review, and look 
both at specific projects as well as the 
SRN as a whole. 

FY 2012-13 NPC 
MPPW 
DOR 
DROs 
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APPENDIX - EXISTING DOR LOGICAL FRAMEWORKS 

DOR STRATEGY (1995) 

 
Goal 
The reduction of total road transport costs 
 
Objectives 

1． To increase policy level awareness  

2． To introduce network planning  

3． To improve direction of donors  

4． To improve maintenance operations  

5． To introduce budget allocation based on needs  

6． To improve plant management  
 
Outcomes 

1． To decentralize the administration of the network 

2． To establish a network planning and monitoring capacity in DOR 

3． To establish a self-sustaining fund for road maintenance  

4． To improve routine maintenance operations in the Divisions  

5． To improve periodic maintenance of the SRN  

6． To improve bridge maintenance on the SRN  

7． To improve roadside support maintenance  

8． To establish the concept of national standards (for road construction and maintenance) 

9． To improve DOR plant management and utilization  

 

THREE YEAR INTERIM PLAN (2007) 

 
Goal 
To develop a safe, reliable and environment friendly national transport network 
 
Objectives 

1． To reduce regional imbalance and social inequality as well as to promote broad based 
economic growth and help alleviate poverty, transport facility will be developed through 
construction and upgrading of the reliable and environment friendly national road network. 

2． To operate sustainable, reliable and safe road transport services by preserving the road asset. 

3． To develop other alternative transport system. 
 
Outcomes 

1． Twelve district HQs are connected to the road network. 

2． Connectivity to China and India is enhanced and the operational efficiency of ICDs is improved. 

3． Transport service to the Kathmandu valley and other parts of the country is expanded and 
improved. 

4． Accessibility to the Terai and dense settlements in the hills as well as administrative, 
commercial and industrial centres is improved and facilitated. 

5． Accessibility to the transport service for the people of remote areas is improved and east-west 
transport facility is extended in the mid-hills. 

6． Through preservation of the road assets, there is an increase in safe and reliable transport 
facilities. 

7． Viability of alternative transport (railways, waterways, ropeways etc.) is ascertained. 

8． Private sector investment friendly atmosphere is created. 

9． Result based program implementation, monitoring and evaluation are institutionalized. 
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DOR BUSINESS PLAN 2010-2013 (2010) 

 
Goal 
To reduce poverty through socio-economic development by providing equitable, safe and 
affordable public road infrastructures 
 
Objectives 

1． To maintain road network effectively and efficiently (Asset Preservation) 

2． To provide access to all district headquarters to strengthen social, economic and administration 
linkages 

3． To improve existing access to district headquarters for safe, reliable and cost effective travel 

4． To develop roads to supplement poverty reduction, program and to improve accessibility to 
mid-hills and Terai. 

5． To develop and expand the existing Strategic Roads Network (SRN) to facilitate effective and 
efficient movement of goods and services and to foster economic growth; 

6． To develop and adopt cost effective measures by initiating innovativeness in road pavement 
and bridge design 

7． To develop roads to support other infrastructure development and to link areas of significance 
social and economic importance; and 

8． To encourage private sector participation in the development maintenance and management of 
roads. 

 
Outcomes87 

1． Motorable access to all 75 District Headquarters in the country with Bituminous sealed road to 
almost all District HQ 

2． Doubling of the length of the present Strategic Road Network with a target road density of 15 
km per 10,000 populations 

3． Ensuring more than 95 percent of SRN in a good/fair condition 

4． Substantially reducing the walking distance from 13 days to 3 days in extreme cases to reach 
the motor-head in High Himalayas & Mountains; and reducing walking distance of 4 hours to 
reach motor-head in Hills and 2 hours in Terai 

5． Establishment and functioning of Autonomous Road Agency to manage central road network 
with increased level of user's involvement 

6． Establishment and functioning of monitoring system for an effective and efficient service 
delivery through an independent annual user's satisfaction survey 

7． Substantial reduction in the rate of accidents 

                                                
87

 It must be noted that DOR’s Business Plan includes various sets of outcomes. These outcomes were extracted from 
DOR’s 20 Year Road Plan, while other outcomes included in the Business Plan correspond to those of the Three Year 
Interim Plan, or are new ones altogether. 
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ANNEX 12A - GOVERNANCE (LRN) 

1. The legislative and policy framework regarding governance, both at national and local level, 
can be considered to be quite adequate. However, the absence of local elections for the past 
decade has severely undermined local governance. The concentration of power in the government 
appointed LDO and the influential advisory role of the All Party Mechanism have resulted in 
reduced people’s participation, ownership, transparency, accountability and sustainability, and 
have led to widespread irregularities. There is an urgent need for a more accountable and 
participatory mechanism to replace the District Council until local elections can be organised. The 
procedure of public transfers to user committees has been widely misused as a means of avoiding 
public procurement requirements, and should be reviewed to ensure greater governance, including 
proper technical and financial supervision in its application. The institutional relationship between 
DDC and DTO is unclear, making effective project implementation at district level very much 
dependent on personal relationships, while district technical capacities are insufficient to properly 
address the large number of infrastructure projects in the districts. The proliferation of different 
funding sources for rural roads with different implementation modalities and administrative 
requirements is reducing transparency and accountability, and is putting an excessive burden on 
the DDC/DTO. 

LOCAL GOVERNANCE  

2. Governance refers to the policy, legal and institutional environment put in place to ensure 
adequate participation of and ownership by people, particularly the poor and the marginalized, 
downward accountability to the people, transparency at all levels and sustainability of results. In 
specific terms, governance at the local level seeks to address, among others, the following key 
elements: 

 Developing and implementing a policy and legal environment for devolution of powers to 
sub-national levels and exercise of democratic local governance, state-citizen engagement 
and people’s participation  

 Improving institutional linkages between local and central level (e.g. MLD/DDC, 
DOLIDAR/DTO) as well as between different actors within a certain level (e.g. MLD/MPPW, 
DDC/DTO), and delineation of roles and responsibilities  

 Defining the roles of government, private sector, NGOs and civil societies (e.g. users 
committees, civil society organisations)  

 Ensuring accountability of (local) government and applying social and public accountability 
tools  
 

3. Governance at the local level is influenced by a number of national level governance-related 
acts and regulations, most importantly the Commission for Investigation of Abuse of Authority Act 
(1991), the Prevention of Corruption Act (2002), the Good Governance Act (2008), the Right to 
Information Act (2007), and the Public Procurement Act (2007) and Regulations (2007). These 
different legal instruments aim to create a legal environment ensuring transparency and 
accountability, for instance by requiring public hearings and making public all physical and financial 
reporting by local governments. This set of legal instruments can be considered to be quite 
adequate in creating the required legal context, at least on paper. 

4. These acts and regulations also create a number of national level institutions charged with 
monitoring governance. The Commission for Investigation of Abuse of Authority (CIAA) can 
investigate any alleged case of abuse of authority or corrupt activity, and can detain people and 
confiscate property. The CIAA has been extremely active recently, even regarding local 
governance. The National Vigilance Centre of the Prime Minister’s Office is authorised to carry out 
technical audits in terms of process and quality, but rectification of identified irregularities is not 
mandatory. The Office of the Auditor General and the Parliamentary Public Accounts Committee 
are responsible for financial auditing of public expenditure and have also been very successful 
recently.  
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5. There are also a number of acts and regulations specific to governance at the local level. The 
most important of these are the Local Self Governance Act (LSGA - 1999) and the Local Bodies 
Financial and Administrative Regulations (LBFAR - 1999). The LSGA defines the roles and 
responsibilities of local bodies (DDCs, municipalities and VDCs), regulates the devolution process, 
and also calls for the preparation of Master Plans to govern the infrastructure investments at local 
level (including District Transport Master Plans for the LRN). The LBFAR (1999) is specifically 
aimed at the local bodies and incorporates all the essential provisions of the LGSA (1999) and the 
Public Procurement Act (2007) and Regulations (2007). The LBFAR (1999) defines roles and 
responsibilities of local bodies, operation and management procedures for user committees, details 
on accounts keeping including the fund flow through the District Development Fund (DDF), internal 
audit mechanism and the roles and responsibilities of local accounts committees, and systems for 
social and public audits. In addition to these acts and regulations, there are a number of directives 
and guidelines that complement them, such as the Interim Guidelines for DTMP Preparation (2010) 
prepared by DOLIDAR and the User Committee Guidelines, DDC/VDC Block Grant Guidelines, 
and Guidelines for Conducting Public Hearings prepared by MLD. The Association of International 
NGOs has also developed Guidelines for Social Audits, which have been adopted by MLD.  

6. It is important to also mention two recent initiatives related to the Local Governance and 
Community Development Programme (LGCDP) aimed at social mobilisation and increased 
transparency and accountability. The first of these is the Local Governance and Accountability 
Facility (LGAF). This is a semi-autonomous institution that provides assistance to civil society 
organizations (CSOs) to facilitate citizen engagement in local governance processes. It provides 
grants and capacity development assistance to CSOs to undertake activities that hold local 
governments accountable for the utilization of the block grants they receive, advocate for easier 
access to better public services (in particular for marginalized groups of society) and monitor the 
quality and management of public service delivery at the local level. Ward Citizen Forums were 
also introduced recently as a means of ensuring that rural communities are better able to engage 
with local governments to secure services and resources, increasing their voice and access to 
information. An overview of the main actors and their functions and responsibilities regarding LRN 
governance and accountability is provided in the Appendix. 

ALL PARTY MECHANISM 

7. The spirit behind the Local Self Governance Act (1999) is “grassroots democracy”, wherein 
sovereign people elect their representatives and mandate them to drive the development agenda. 
At district level this results in a District Council, a local body of elected representatives that people 
can hold accountable (through election or otherwise) in case of non-performance. This District 
Council is formally responsible for approving district plans such as the District Annual Work Plan 
and DTMP, approving budgets and monitoring implementation. However, since the dissolution of 
the elected local representatives in 2002, this spirit of LSGA (1999) has been lost.  New local 
elections are being delayed until the new constitution has been finalized and clarity exists 
regarding the proposed structure of sub-national governments. As an interim measure, the Local 
Development Officers (LDOs) at district level, who are government appointed and formally hold the 
position of Secretary to the DDC, have been given the officiating role of DDC Chairperson. 

8. Under such a mechanism, all formal power is vested in the LDO, both financial and 
administrative, and the LDO and his office are responsible for the entire gamut of activities from 
selection of projects to designing, approving, contracting, contract administration, supervision, 
monitoring and payment. Such a management arrangement lends itself to conflict of interest and 
breeds an environment conducive for malpractices.  

9. In line with article 139 of the Interim Constitution (2007) requiring interim local bodies to be 
formed with consent and participation of the political parties that have representation in the 
Constituent Assembly, MLD issued a directive creating the All Party Mechanism (APM). The APM 
was formed as an advisory body to the LDO, with proportional representation of the different 
parties according to their relative strength in each district. Although formally an advisory body with 
no decision-making power, in practice the APM became very influential. While the APM does instil 
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a sense of political ownership of the DDC development agenda, the major shortcoming of this 
mechanism is the lack of accountability of the APM for the actions/decisions that it takes.  

10. The result of the combination of strong political influence from the APM and their lack of 
accountability is that in many cases proper procedures and technical standards have been 
flaunted. The DTMP that supposedly forms the basis for rural road investments is often not 
prepared, and where it is, it is generally not followed properly (for instance, in Parbat ownership of 
the DTMP by the LDO is good, but political parties already want to include changes despite being 
prepared less than a year ago). There is also a tendency to share the available funding between 
different political parties, with the budget being spread over a large number of different projects 
instead of being focused priority projects (for example, in Parbat the DDC allocated resources 
equally to all 39 roads identified in the DTMP, regardless of the priority that was given to each 
road). 

11. Investigations by the CIAA have furthermore identified a wide range of anomalies at local level 
with direct involvement of the APM. However, the lack of accountability of the APM means that the 
CIAA is unable to take any action. As a result, the CIAA recently directed MLD to dissolve the 
existing APM, considering that it was not in the spirit of the Interim Constitution (2007) due to the 
lack of clear roles and responsibilities, and especially the lack of accountability. The CIAA 
suggested that new mechanisms be created where responsibility and accountability are properly 
addressed. In January 2012, MLD implemented the CIAA directive and dissolved the APM 
effective immediately. For now, LDOs will be responsible for the management of the DDC until a 
new interim mechanism with greater accountability is put in place or until new local elections are 
held. 

USER COMMITTEES 

12. The LGSA (1999) also introduces a separate modality for implementing projects at local level, 
where public funds are transferred to user committees that carry out the works instead of following 
a procurement process involving contractors. The objective of this mechanism is to create greater 
transparency and ownership of local infrastructure works through the involvement of these 
committees that are formed by elected representatives of the users of the infrastructure. At the 
same time, this modality is also seen to generate employment and develop skills for local people. 
The LBFAR (1999) allow this modality to be used for local infrastructure works up to NPR 3.5 
million (this was later increased to NPR 6 million) that are not technically complicated and require 
little to no equipment (labour-based works). The same LBFAR (1999) also prohibit the 
subcontracting of contractors under this modality or the use of equipment by such user committees. 

13. In practice, however, this modality is increasingly being misused, with the user committees 
being hijacked by contractors and political representatives as a means of obtaining profits and 
bypassing the requirements of public procurement. More and more user committees are found to 
subcontract contractors and equipment in the implementation of the works, despite this being 
expressly prohibited in the LBFAR (1999). The main reason for this appears to be the increased 
availability of inexpensive equipment in the districts combined with a lack of formal payment rates 
for equipment use. As a result, higher labour-based rates tend to be used in determining the 
budget for the works, creating the potential for significant profits for contractors and members of 
the user committees if equipment is used. This has also led to the proliferation of so-called non-
engineered roads where road construction is limited to the opening of tracks using excavators 
without proper alignment or road protection engineering measures, as this involves mainly earth 
excavation where potential profits due to equipment use are highest. In some cases false salary 
receipts are even presented to obscure the fact that equipment was used. A lack of proper 
monitoring and supervision allows this process to go on unchallenged, although in a number of 
cases intimidation by user committees has also been mentioned by LDOs and DTOs as a reason 
not to intervene.  

14. A CIAA investigation recently concluded that the involvement of user committees has resulted 
in a large number of irregularities due to a lack of accountability, and that the user committees 
formed under the APM were dominated by local political cadres instead of actual infrastructure 
users. In the same directive calling for the dissolution of the APM, the CIAA has also called for the 
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replacement of the user committees, ensuring that these are formed by actual users of the 
infrastructure concerned and that they do not include political representatives. The CIAA also 
called for proper assessment of the quality of works before releasing payments to the user 
committees, and for the implementation of audits and public hearings before approving final 
payments. 

15. The procurement of works with contractors does not necessarily solve the problem of 
transparency and accountability, however, as there is ample anecdotal information of bid 
submissions being hampered by the use of “muscle power”, where prospective bidders are 
physically restrained from submitting their bid documents. Formation of cartels and collusion are 
also common among contractors, where contractors agree amongst themselves who will submit 
the lowest bid, which is usually higher than the engineers’ estimate. “Muscle power” is also used to 
intimidate district engineers into approving works and payments, undermining quality and 
accountability. Anecdotal evidence furthermore suggests that many contracting companies are 
owned or supported by political representatives who are members in the APM or user committees, 
and who tend to use their position to influence the award of contracts and the approval of 
payments. 

DISTRICT TECHNICAL CAPACITY 

16. Prior to the dissolution of the elected representatives at the local level, the devolution agenda 
was a priority of the GON and efforts were underway to internalize some line agencies into the 
DDC. One of these was the District Technical Office (DTO) under DOLIDAR, which was placed 
within the DDC as a temporary measure to ensure sufficient technical capacity in the district until 
the DDC could create its own technical section. As such, the DTO was responsible for providing 
technical inputs regarding all rural infrastructure including the LRN. The devolution agenda has 
since then stalled, however, rendering the positioning of the DTO rather unclear, while the district 
technical capacity remains insufficient. 

17. The absence of an elected District Council has resulted in the LDO acting as DDC 
Chairperson, creating an environment for potential disharmony between the DDC and the DTO. 
The LSGA accords a managerial role to the DDC Chairperson, making the LDO responsible for 
financial and administrative management of the DDC. This sometimes leads to problems where 
LDOs are junior in government rank in comparison to the DTO engineers, presenting practical 
problems to LDOs to discharge the functions of the DDC effectively and efficiently. Although 
financially and administratively the DTO is responsible to the DDC, technically the DTO is 
responsible to DOLIDAR as line department. This often results in contradicting requirements from 
DDC and DOLIDAR, but can similarly result in disregard from both sides when it comes to office 
support and logistics. Anecdotal evidence from the districts suggests that an effective cooperation 
between the LDO and DTO depends very much on the personal relationship that exists between 
the persons involved. The positioning of the DTO needs to be revisited to ensure better 
cooperation between DTO, DOLIDAR and DDC. 

18. The district technical capacity is also a problem in ensuring quality, transparency and 
accountability. As technical assistance provider to the DDC, the DTO is expected to provide 
technical inputs to all infrastructure projects undertaken by DDC and VDCs and for all stages of the 
project cycle. As a result of the influence of the different political parties under the APM, available 
funding tends to be spread over a large number of different projects in different parts of the district, 
most of which are carried out through user committees. Given the large number of small projects 
undertaken by a DDC and the general poor technical capacity of the user committees, the number 
of technical staff in the DTO is far too small to apply due diligence and to ensure proper technical 
supervision and monitoring. Parbat DTO represents a case in point, where the DTO has a strength 
of 11 technical staff88 and has a portfolio of over 700 infrastructure projects (2011/12), including 
nearly 300 district and village road projects. To ensure proper quality, transparency and 
accountability, either the number of projects has to be reduced by focusing on priority projects only, 
or the capacity of the DTO needs to be increased. In some cases the DDC has hired additional 

                                                
88

 The DTO in Parbat includes 1 Engineer, 6 Sub-Engineers (Overseers), 2 Sub-Overseers, and 2 Water Supply and 
Sanitation Technicians. 
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engineers, although this raises an additional problem where DTO engineers are required to report 
to DOLIDAR, while DDC engineers do not have this responsibility. Outsourcing of specific activities 
is also a very promising alternative, avoiding the hiring of additional staff and providing greater 
flexibility in terms of numbers and types of people required. However, outsourcing to consultants is 
not yet witnessed much at district level. 

PARALLEL FUNDING SOURCES  

19. Proper transparency and accountability in the rural road sector is also hampered by the 
number of different funding sources being used for rural roads. Examples of these different funding 
sources include the donor-funded rural road projects (e.g. RRRSDP, DRSP, RAIDP, RAP, DRILP), 
the DDC block grant, the VDC block grant, DDC internal resources, funding from Roads Board 
Nepal, and funds from members of parliament. Each of these funding sources has different 
implementation modalities, disbursement mechanisms, and reporting requirements. As a result, it 
is very difficult to ensure proper auditing and monitoring. The multiple implementation and reporting 
procedures also put a significant strain on the DDC/DTO. 

20. Currently there is a movement towards a sector-wide approach (SWAp), with the piloting of a 
SWAp for maintenance in 7 districts, possibly to be expanded to another 10 districts. The aim of 
this approach is to bring different funding sources together, and to develop a single set of 
implementation procedures and reporting requirements. This is likely to significantly increase 
transparency and accountability, while also reducing the work burden at district level. 

ACTION PLAN 

Problem Action Timeframe Responsible 

The DDC is currently 
managed solely by the LDO, 
while the previous APM was 
found to result in rampant 
irregularities due to a lack of 
accountability.  

Establish political leadership in the local bodies through 
local elections. Given that this is quite unlikely to happen in 
the near future under the current political context, an 
interim mechanism should be put  in place in line with the 
Interim Constitution (2007) and the directive of the CIAA, 
ensuring representation of political parties, but at the same 
time guaranteeing sufficient responsibility and 
accountability. 

FY 2012-13 
(interim 
mechanism) 
 
FY 2013-14 
(local 
elections) 

MLD 
DDCs 
Cabinet 
Parliament 

User committees are being 
highjacked by political 
representatives and 
contractors and used as a 
means of avoiding 
procurement procedures. 

Abide with the CIAA directive to ensure that user 
committee members consist of actual individual users 
rather than political representatives. Avoid abuse of the 
user committee system by ensuring that works are not 
subcontracted and that equipment is not used. Ensure 
proper quality assessment and social accountability 
(audits, public hearings) before payments are made. 

FY 2012-13 MLD 
DDCs 

The institutional relationship 
between DDC and DTO (as 
well as between DOLIDAR 
and MLD) is unclear. The 
technical capacity in the 
districts is insufficient in light 
of the existing workload. 

Undertake an institutional assessment of MLD, DOLIDAR, 
DTO and DDC to ascertain proper positioning of the DTO. 
The assessment should also look at the level and 
appropriateness of technical services currently provided by 
DDC/DTO for the LRN. Balance the technical capacity of 
the DDC/DTO with the workload by focusing on fewer 
priority projects and/or increasing human resources 
(including outsourcing). 

FY 2012-13 MLD 
DOLIDAR 
DDCs 

LRN is funded through 
several parallel funding 
sources with different 
implementation modalities 
and reporting requirements. 

Operationalize the SWAp approach aimed at combining 
funding sources and unifying implementation modalities 
and reporting requirements. Link up with the World Bank’s 
“Program for Results” approach. 

FY 2013-14 MLD 
DOLIDAR 
DDCs 
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APPENDIX - FUNCTIONS AND RESPONSIBILITIES IN RELATION TO LRN GOVERNANCE AND ACCOUNTABILITY 
Functions Institutions Responsibilities Remarks 

1. National Policy 
Planning 

National Development Council (NDC), 
National Planning Commission (NPC) 

Develop national development and poverty reduction strategies 
and plans 

Done periodically 

2. Roads Sector 
Policy Planning 

Ministry of Planning and Physical 
Works (MPPW) for overall roads sector 
(SRN and LRN) 

Prepare 10 Year Priority Investment Plan (PIP) for SRN and 
LRN – defines national accessibility targets, objectives and 
investment plans 

For the LRN the PIP serves as the background (point of reference) document 
for the preparation of DTMP 

3. Program / Project 
Planning 

Ministry of Local Development (MLD) Set the policy guidelines in relation to resource allocation, fund 
disbursement, authorisation, etc. and exercise administrative 
control of DDC through LDO 

 

Department of Local Infrastructure 
Development and Agricultural Roads 
(DOLIDAR) 

Line department of MLD responsible for setting standards, 
norms and guidelines for LRN;  
Focal agency for LRN sector-wide planning;  
Focal agency for donor-assisted LRN projects such as 
RRRSDP, DRSP, RAIDP, RAP;  
Provider of technical assistance to DDCs through its district-
line office i.e. DTO 

 

District Development Committee (DDC) facilitates bottom-up planning and sectoral planning (i.e. 
DTMP, ARMP) 

The current arrangements have relegated the DDC to an office of MLD, rather 
than an independent and elected body. 

Local Development Officer (LDO) District representative of MLD, currently acting as chairperson 
of DDC with full responsibility for administration and financial 
control within the DDC 

Has full authority to make planning decisions, but in practice has to negotiate 
with APM. In a bid to appease all political parties, too many small projects are 
included in the annual plan. 

All Party Mechanism (APM)  also 
locally referred to as ‘Sanyantra’  
 

A consultative body established by MLD comprising 
representatives from local political parties to assist LDO in 
decision making.  

Acts, to some extent, in place of elected officials in DDC in influencing decision 
making, budgets and plans. 

District Technical Officer (DTO) 
 

Line office of DOLIDAR placed at the district level within the 
administrative control of DDC / LDO, responsible for all 
technical aspects of RTI 

DTMPs have been prepared in most districts. Although DTO office is an 
independent technical office, it is administered as a section within the DDC. 
This creates confusion and relationships between DTO, LDO and DOLIDAR 
can be difficult depending on the seniority and relationship of individuals. 

Village Development Committees 
(VDC) 

Facilitates bottom-up planning which forms the basis for 
applying the VDC block grant to the LRN (i.e. village roads) 

 

4. Engineering 
Design 

DOLIDAR  Sets technical standards and norms.  
DTO Provides technical support, undertakes or oversees preliminary 

and detailed design of road interventions 
DTOs are responsible for design and cost estimates for too many local 
infrastructure projects with too little staff, which inevitably compromises quality, 
transparency and accountability. 

5. Tendering and 
Contracting 

DDC DDC (LDO) issues EOI, tender documents, evaluates and 
awards contracts. 

Political interference and intimidation are generic problems in the current 
context. 

DTO Assists DDC in procurement process  
User Committees (UC) or Civil society 
Based Organisations (CBO) 

In many cases, user committees act as contractors, but without 
tendering process.  DDC oversees formation of and 
agreements with UC / CBO 

Lack of accountability and often a means of indirectly procuring contractors 

6. Program 
Implementation 

Contractors, UC/CBO, Road Building 
Groups (RBG) 

  

Non-Governmental Organisations Social mobilisation especially for UC/CBO/RBGs  
DTO Contract administration on behalf of DDC  
DDC Payments  
Local Governance and Accountability 
Fund 

A mechanism within DDC to facilitate participatory audits / 
hearings to promote accountability, transparency and 
monitoring of works quality. 

Should include tracking of DDC funds 
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ANNEX 12B - GOVERNANCE (SRN) 

1. Several legal instruments related to good governance have been introduced in Nepal over the 
past two decades, leading to the creation of a number of public bodies to monitor and enforce good 
governance. These legal instruments and institutions are necessary tools, but they have proven to 
be insufficient to ensure good governance in Nepal. A lack of political will, sincere commitment and 
consensus amongst political leaders to fight corruption and maintain good governance is severely 
limiting the impact of these laws and bodies. As a result, corruption in the management of the SRN 
continues to exist. There is a need to strengthen the existing bodies by ensuring that vacant posts 
are filled and competent staff are attracted, appointed and retained, thus allowing them to carry out 
their responsibilities effectively. Accountability of public officials and institutions also needs to be 
increased by linking poor performance to penalties.  

LEGAL FRAMEWORK 

2. After long discussions among all stakeholders, including the donor community, the Public 
Procurement Act (PPA-2007) and Public Procurement Regulations (PPR-2007) were formulated to 
replace the Financial Administration Act and Regulations (1999). The PPA and PPR are largely 
compatible with the procurement guidelines of donor agencies and provide detailed procedures, 
methods and authority for approval of bids related to public procurement of goods, works, services 
and consultancies. The PPR has a separate chapter related to transparency and conduct which 
includes the provision that the documents relating to procurement proceedings must be made 
available to the authorized entity for audit, monitoring, inspection or investigation. Similarly, 
intention of contract award to the winning bidder and the notice after signing the contract has to be 
made public by publishing in the national newspaper or by posting the notice at the District 
Development Committee (DDC), District Administration Office (DAO) and Treasure Controller’s 
Office (TCO) or by posting it online. The PPR furthermore contains provisions for a review and 
grievance hearing mechanism - if any of the bidders or proponents feels that the bid evaluation and 
decision have not been made fairly, they can demand their bids to be reviewed. Information of any 
inducement, corruption or fraudulent practices has to be provided to the chief of the public entity 
concerned or the Public Procurement Monitoring Office (PPMO) that is created through the PPA 
and PPR. The enactment of PPA and PPR has increased transparency during the procurement 
process.  

3. In 2008-09, DOR introduced e-bidding in Nepal under the Road Sector Development Project 
(RSDP). This is a very appreciable step in the direction of good governance by ensuring greater 
transparency in the procurement process. It has been very successful in averting the practice 
where the submission of bids is curtailed to include only a limited number of bidders, and has also 
helped control over-invoicing of the bid price in the procurement of works. As a result of its 
success, e-bidding is used in all DOR procurement and GON has also made its use mandatory for 
other government offices. The PPA has a provision for e-procurement, but this is not regulated in 
the PPR. The PPR therefore needs to be amended to promote the proper use of this tool in order 
to contribute to the creation of a fair bidding atmosphere in public procurement.  

4. The Commission for the Investigation of Abuse of Authority Act (1991) was amended in 2002, 
and allows for the investigation of any person holding a public post on the charge of abusing 
authority. The Act authorizes any citizen to file a complaint against any public official for his/her 
improper conduct which has adversely affected public interest. The Act describes detailed 
procedures to be followed in investigations, which include filing a case or requesting the concerned 
office to take action. There is a separate chapter in the Act that focuses on the investigation and 
initiation for taking action with respect to corruption. The Act empowers the Commission for the 
Investigation of Abuse of Authority (CIAA) created under this Act, to take anybody into detention for 
investigation and to file the case to court if found guilty. The Act also provisions details of property 
to be disclosed and submitted to the prescribed office every year by every person holding a public 
post, which will be kept confidential and opened for investigation purpose only. 

5. The Good Governance Act (GGA - 2008) aims to ensure good governance by making public 
administration of the country accountable, transparent, inclusive and participatory and by making 
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its outcome available to the general public. Upon adopting the basic values of good governance 
like rule of law, corruption-free and smart administration, financial discipline, and efficient 
management of public works, resources are to be used in order to deliver public services in a 
speedy and cost effective manner. The Act lays out responsibilities for various authorities including 
ministers, chief secretary, secretaries, departmental heads and chief office holders for maintaining 
good governance within their jurisdictions. The Act also provisions to maintain a citizen’s charter in 
each government office with necessary details about the service to be delivered, estimated time for 
delivering the service and responsible person for providing the service. In case of non-performance 
of duties as prescribed in the Act, action will be taken against the concerned official. Although the 
Act includes information about taking action in case of non-performance, a clear definition of 
accountability and a specific provision for punishment are absent, and it is highly recommended to 
incorporate these issues. In the Act there is also a provision for public hearings at the regional, 
district or local level to make the government activities fair, transparent and objective. This 
provision is an encouraging step in maintaining transparency in public works and has been widely 
exercised throughout Nepal. The Act also prescribes the reporting requirement of the performed 
works, progress and expenditure to respective offices as prescribed by the Act.  

6. The Civil Service Act (CSA-1993) and Civil Service Regulations (CSR-1993) include the 
provision of appointments, provision for transfer of civil servants to various government offices and 
a provision for maintaining the code of conduct by the civil servants in course of service delivery. 
One of the significant provisions of CSR is that civil servants are to be retained in the public offices 
for a fixed term and generally are not to be transferred before tenure of at least 2 years.  However, 
excessive political interference has resulted in this provision being frequently violated. The CSR 
also include a provision for the use of performance contracts with various authorities, although this 
has never been implemented.   

INSTITUTIONAL ARRANGEMENTS  

7. DOR is the primary government institution responsible for the management of the SRN, which 
includes ensuring that good governance is applied. With the explicit purpose of overlooking the 
activities carried out by government institutions, including DOR, a number of public bodies have 
been created to ensure that good governance practices are followed.  

8. The Public Procurement Monitoring Office (PPMO) has been established through the PPA and 
PPR with the aim of guiding and monitoring the procurement procedures, preparing and issuing 
standard bidding documents and hearing the grievances on procurement related issues. The 
administrative, financial and human resources available to the PPMO are very limited and its 
popularity with government employees is very low, resulting in lengthy vacancies and frequent 
movement of staff. As a result of the lack of experienced and trained manpower, it is not 
functioning according to its anticipated strength. Until motivational initiatives are developed, it will 
be difficult to retain competent staff in this institution.  

9. The Office of the Auditor General (OAG) is responsible for financial auditing of public 
expenditure, including expenditure made in the development and management of the SRN.  The 
irregularities observed in the course of auditing are noted and a request is made for correction.  If 
these irregularities are not corrected within the stipulated time, the case is referred to the 
Parliamentarian Public Accounts Committee (PPAC). However, the extended vacancy of the post 
of Auditor General is making it difficult for the OAG to perform its duties properly. The delay in the 
appointment is due to the fact that the different political parties wish to elect one of their own, 
rather than selecting the candidate with the best qualifications. 

10. The National Vigilance Center (NVC) is authorized to conduct the technical audit in terms of 
process and quality in design and construction of the projects carried out by public institutions, 
including those implemented by DOR. It can point out the deficiencies observed and recommend 
rectification, but it does not have the authority to take any action if these recommendations are not 
complied with, severely undermining the impact of this public body. The NVC also copes with a 
similar problem as the PPMO in the sense that it is not popular with government employees, 
leading to frequent transfers and vacancies and a general lack of experienced personnel, 
complicating the implementation of its duties.  
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11. In accordance with the related Act, the Commission for the Investigation of Abuse of Authority 
(CIAA) can carry out investigations, take anybody into detention and file the case against any 
person holding a public post for abuse of authority. The CIAA can confiscate the property earned 
through corrupt practices, freeze bank transactions or prohibit the issuance of a passport. The 
CIAA has been working very actively since the beginning of its establishment to control corruption 
prevailing in public offices. However, it has not been very effective lately due to the absence of a 
chief commissioner and other commissioners for the past 2 years. This has been due to the fact 
that political parties are eager to appoint somebody from their own rank, effectively resulting in a 
deadlock between the different parties. Lack of training, expert services and motivated 
bureaucratic professionals have also contributed to its ineffectiveness. This institution does not 
have experienced specialists in procurement and contract administration, nor does it have modern 
laboratory facilities for verification and testing of the standards used in road construction or 
maintenance, although this may be overcome by outsourcing such work to the private sector.  

12. The Parliamentarian Public Accounts Committee (PPAC) is the supreme parliament body 
authorized to review and monitor the audit reports submitted by OAG and to take actions on 
irregularities with regard to public expenditure made by public entities. The PPAC may give the 
final decision upon reviewing the irregularities as indicated by the OAG on the expenditure of any 
public entity if found guilty. The PPAC is very active in reviewing government expenditures, 
including controversial procurements, making the process more transparent and public officials 
more accountable. 

13. Apart from these public bodies created under different legal instruments, civil society, media 
and public hearings play a very important role in highlighting, overseeing and disseminating 
information on the performance of public entities and helping to maintain good governance in 
general. Public hearings were introduced in Nepal under the Good Governance Act (2008) and are 
contributing significantly to good governance. 

GOOD GOVERNANCE 

14. The legal instruments and institutions mentioned above are necessary tools but they have 
proven to be insufficient to ensure good governance in Nepal due to weak implementation. The 
absence of the rule of law in many spheres of state affairs in Nepal undermines the implementation 
of these laws and severely threatens good governance. The text of the different laws is also 
frequently being questioned, leading to further difficulties in implementation. As a result, despite a 
strong legal framework, impunity still exists and action against perpetrators is rarely taken. 

15. The main impediment in ensuring good governance in Nepal is the lack of political will, 
commitment and consensus among political leaders in implementing policies and legislation on 
good governance and anti-corruption. Vested party and individual interests play a decisive role in 
the decision making process regarding important national issues, making governance initiatives 
less effective. Excessive political interference and corruption are evident at every stage of road 
administration starting from planning, through implementation to the completion of projects. The 
spreading of funding over many small projects (sprinkler effect) instead of focusing on prioritized 
projects is a clear example of such political intervention. But corruption and political intervention 
are also evident in the appointment of staff in posts that deal with large budgets (e.g. project 
managers, DRO chiefs), with such appointments often filled by people close to the decision 
makers, and even cases reported of people paying decision makers to be appointed to such posts. 
Anecdotal evidence further suggests that bribing of officials by contractors and suppliers to obtain 
contracts or get payments approved is also common. 

16. The problem basically comes down to a lack of accountability. In part this is due to the 
ineffectiveness of the public bodies created to monitor and enforce good governance, which tend 
to suffer from staffing problems. Staffing issues in these public bodies, as well as in the DOR units 
related to governance, is a major problem for the effective implementation of their responsibilities. 
The low popularity of many of these bodies with government employees is resulting in frequent 
transfers and vacancies, leading to a lack of competent human resources with relevant experience 
and skills. Although this may be curtailed by ensuring that staff is not transferred within the first two 
years in line with the CSR, this will likely result in even lower interest and motivation in these 
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bodies. In order to attract and retain the experienced and skilled staff required to effectively 
operate these bodies, motivational packages need to be introduced in terms of improved 
remuneration, promotion or training. 

17. A second problem with respect to staffing is regarding the heads of these governance bodies. 
Here the problem is not so much attracting and retaining competent staff, but the fact that these 
posts are appointed by the political parties. With each political party adamant to appoint one of 
their own supporters, the posts remain vacant due to the ensuing deadlock between the parties, 
effectively crippling the bodies concerned and hampering the execution of their responsibilities. A 
minimum level of understanding and consensus among political parties must be achieved with 
regard to the appointment of neutral but competent persons rather than insistence on the 
appointment of party followers or people loyal to political leaders.     

18. But accountability goes further than the punishment of officials found guilty of corrupt 
practices. There is a general lack of accountability throughout the road sector in Nepal, with little to 
no consequences linked to poor performance, whether due to corruption or other reasons. 
Authorities should be held accountable for poor work quality, delays of projects and for time or cost 
overruns that have a negative impact on public expenditure and the economy as a whole. In 
practice, however, this is not the case and officials are not held accountable. Although there are 
some general provisions in some of the legal instruments, these need to be updated to include 
adequate provisions regarding the accountability of each person holding a public post, linking poor 
performance to specific penalties.  

19. In this respect, it is recommended to link the provisions in the Good Governance Act (2008) 
regarding non-performance with those in the Civil Service Act (1993) regarding performance 
contracts and codes of conduct. The development of clear terms of reference for each government 
employee, linked with performance contracts and codes of conduct will allow the performance of 
staff to be monitored against specific targets. By also including a provision regarding the penalty 
for poor performance or non-performance (as well as rewards for good performance), officials can 
be made responsible for service delivery of given standards, making them more accountable. Such 
performance contracts can also be used at the institution level, making each public entity 
responsible for achieving a certain standard or target.  

20. As a result of the ineffectiveness of the rule of law and the crippling effect this is having on the 
existing public bodies related to good governance, the media is starting to play an ever increasing 
positive role in highlighting instances of bad governance as well as corruption issues. It must be 
noted, however, that the media tends to focus on cases of bad governance, and does not pay 
sufficient attention to the cases where governance and good governance mechanisms are working 
properly.  

21. The role of civil society is also very important in creating awareness, developing consensus at 
the people’s level to fight against corruption and enhancing good governance. The role of civil 
society has to be enhanced in order to increase public awareness about governance issues. The 
public hearings introduced under the Good Governance Act (2008) and widely exercised across 
Nepal have been very successful in incorporating civil society in the assessment of public sector 
performance. Such public hearings appear to be a very effective tool in fighting corruption and 
promoting transparency, and have been successfully applied in large projects as well as small local 
road projects. 
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ACTION PLAN 

Problem Action Timeframe Responsible 

E-bidding has been introduced in Nepal and 
has proven to be very successful in 
improving transparency. However, its use is 
not regulated in the PPR. 

Amend the PPR to include e-bidding in 
line with the PPA, facilitating its use and 
related transparency. 

FY 2012-13 Cabinet 
Parliament 

Public bodies responsible for monitoring and 
ensuring good governance frequently cope 
with vacancies and lack competent staff, 
including the top-level positions, crippling 
their ability to perform their duties effectively. 

Ensure that the top-level positions of 
public bodies responsible for monitoring 
and ensuring good governance are filled 
within a specific timeframe, forcing 
political parties to come to some kind of 
consensus. Introduce motivational 
packages to attract and retain competent 
staff in these bodies. 

FY 2012-13 Cabinet 

Accountability in the road sector in Nepal is 
low, leading to poor performance and even 
corruption. 

Develop Regulations for the GGA to 
further elaborate on the issues of 
accountability and performance contracts. 
Introduce performance contracts for DOR 
staff, linked to specific terms of reference 
and codes of conduct, with penalties 
applied in case of poor performance. 
Define specific performance targets for 
DOR. 

FY 2013-14 CabinetDOR 
MPPW 

The rule of law is ineffective in many spheres 
of state affairs, resulting in reduced 
transparency and public awareness. 

Ensure that public hearings are held in all 
road projects in line with the GGA. 
Publish the achievements of road projects 
and DOR as a whole on the website. 

FY 2012-13 DOR 
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ANNEX 13A - LEGISLATIVE AND POLICY FRAMEWORK (LRN) 

1. The classification and responsibility of roads is currently ambiguous due to parallel definitions 
in various documents, resulting in a need to amend and unify definitions in a single legal 
instrument. The institutional framework as defined in legal and policy documents is largely 
appropriate, although there are a number of instances of parallel responsibilities and information 
flows undermining proper coordination and monitoring. In practice, however, the institutional 
arrangements are not always being followed, with specific problems arising due to a lack of elected 
local district councils and misuse of user committees. Funding for rural roads comes from a large 
number of different sources, complicating budgeting, monitoring and reporting. Target investment 
levels and criteria for investment prioritisation are not being applied properly and are no longer 
suitable in light of the recent expansion of the LRN. DTMP and ARMP planning documents are not 
regularly updated and are not followed in practice (except for donor funded projects and RBN 
funding) due to the excessive data requirements and unsuitable ranking criteria, making the 
simplification and harmonisation of these documents and related reporting procedures a 
requirement for successful planning. Existing technical standards and norms are not being used 
consistently, resulting in the proliferation of non-engineered roads. These standards are also 
outdated and require amendments, including the use of equipment and more attention to the 
upgrading of the road surface. The increased availability of inexpensive equipment has made the 
current LEP approach unsuitable, requiring its amendment to allow for greater equipment use 
where appropriate. In light of the significant changes to the rural road sector in the past decade, 
there is a need for a specific policy document for the rural road sector with updated approaches 
regarding issues such as road classification, institutional responsibility, funding, investment 
prioritisation, planning and implementation. 

ROAD CLASSIFICATION, RESPONSIBILITY AND OWNERSHIP 

2. Road classification is dealt with in a number of different documents. While the Public Roads 
Act (1974) and the Nepal Roads Standards (1970) distinguish highways, feeder roads, district 
roads and urban roads, later documents identify village roads as a separate class. Highways and 
feeder roads make up the SRN, with urban, district and village roads forming the LRN. The original 
Nepal Rural Road Standards (1999) define all non-SRN roads within municipal boundaries as 
urban roads, and all other non-SRN roads as rural roads encompassing district and village roads. 
The revised version of the Nepal Rural Road Standards (2010) reclassifies a large portion of the 
village roads as class B district roads, with village roads only covering the smallest roads that do 
not lead to any place of significance. It is not clear which class village roads belong to. Agricultural 
roads are defined in the original Nepal Rural Road Standards (1999) and the National Transport 
Policy (2001) as village roads connecting main agricultural production centres. This term has lost 
ground, however, and the revised Nepal Rural Road Standards (2010) no longer mention them. 
The Nepal Rural Road Standards (2010) also distinguish other rural road classes (non-motorable 
trails and ropeways), although it is mentioned that these are not considered roads.  

3. The Local Self Governance Act (1999) designates that local bodies shall be responsible for 
local infrastructure, which the Local Infrastructure Development (LID) Policy (2004) states to 
include urban, district, and village/agricultural roads. Although it is commonly understood that 
municipalities, DDCs and VDCs are responsible for respectively urban, district and village roads, 
the responsibility for different road classes is not clearly defined anywhere.  

4. Road ownership is also not defined in any of the legal or policy-related documents, although 
the National Plan for Rural Road Maintenance (2001) implies that ownership lies with those 
responsible for the roads. The Land Acquisition Act (1977) allows for land to be acquired for road 
development, providing compensation to the land owner. Although this appears to be followed for 
the SRN, this is not the case in the LRN and land is generally (un)voluntarily provided with 
compensation being the exception. In many cases the land obtained is not transferred to the 
DDC/VDC and the former land owner continues to pay land tax. Apart from being an injustice to 
land owners, this also undermines the ownership of the roads by the local bodies. 
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5. In summary, the existing road classes seem appropriate although the inclusion of non-road 
transport infrastructure is confusing. The reclassification of district roads currently includes too 
many low level roads within VDCs, which should be classified as village roads. These village roads 
should furthermore receive their own class. The classification of roads is currently spread over 
various different documents, resulting in duplication and ambiguity, and should instead be 
concentrated in one document. This single document should preferably be a legal instrument, 
(rather than an annex to DTMP guidelines) and should furthermore clearly define ownership and 
responsibility for these road classes. 

INSTITUTIONAL FRAMEWORK 

6. At central level, the LID Policy (2004) makes the Ministry of Local Development (MLD), 
through DOLIDAR, responsible for policy formulation, coordination, information management and 
technology development. MLD provides conditional and unconditional grants to the DDCs and 
VDCs through the Local Government and Community Development Programme (LGCDP) as well 
as conditional grants through other rural road programmes and projects (e.g. DRSP, RRSDP, RAP, 
RAIDP, DRILP). Further funding from central level is provided by Roads Board Nepal, as defined in 
the Roads Board Act, which also states that RBN can set standards for maintenance. DOLIDAR is 
responsible for compiling national statistics and integrated reports and monitoring implementation 
based on the information submitted by the districts, but it is unable to do so due to the poor 
capacity of its monitoring unit. In addition, certain information flows currently bypass DOLIDAR 
altogether (e.g. ARMPs that go straight to RBN, DDC reports that go to MLD), further undermining 
DOLIDAR’s ability to comply with its role of information management. Where DOLIDAR does 
identify irregularities, this does not lead to repercussions. Apart from a lack of willingness, this 
appears to also be the result of a lack of influence on funding flows, many of which bypass 
DOLIDAR (unconditional grants, RBN, etc.). 

7. At district level, the DDC is responsible for the daily management of the district roads. Due to a 
lack of elected representatives, the DDC is chaired by the LDO (formally the DDC Secretary under 
MLD) together with the Samyantra, a joint committee  of local political representatives (All Party 
Mechanism)89. This has resulted in a lack of accountability and regular flaunting of administrative 
procedures in planning and fund allocation. A District Transport Infrastructure Coordination 
Committee (DTICC) is also required to assist and advise the DDC with respect to transport 
infrastructure. The DTICC does not always exist, and membership of the DTICC does not always 
follow requirements. Technical support to the DDC is provided by the DTOs under DOLIDAR. The 
relationship between DTO and LDO is not clearly defined, and while the technical responsibility for 
the roads lies with the DTO, the authority for the use of funding lies with the LDO, often leading to 
friction between these two.  

8. At road level, the Local Self Governance Act (1999) calls for the creation of user committees. 
These Local Road User Committees (LRUC) assist in the planning, implementation and monitoring 
of road works. The Local Body Financial Administration Regulations (1999) furthermore calls for 
works of less than NPR 3.5 million to be carried out through agreements with the LRUCs (this was 
later increased to NPR 6 million). LRUCs tend to be hijacked by contractors and local political 
leaders as a means of acquiring contracts.  

9. In general the institutional framework as described in the existing legislative and policy 
documents may be considered appropriate. Weak points are more related to practice, especially 
regarding the unrepresentative membership of the DTICC and LRUC, the poor accountability of 
DDCs resulting from the lack of elected members, and the poor capacity of DOLIDAR to analyse 
and consolidate information. Practices of LRUCs becoming more inclusive and accountable are 
limited to closely monitored donor funded projects.  Proper monitoring and enforcement of existing 
legislation is required, together with the strengthening of DOLIDAR’s monitoring unit. The 
relationship between DTO and LDO needs to be clarified to improve coordination at district level.  

                                                
89

 The All Party Mechanism has recently been dissolved. 
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ENVIRONMENTAL IMPACT 

10. A number of documents, including the LID Policy (2004) and Rural Infrastructure Development 
Strategic Action Plan (2007) as well as the Three Year Interim Plan (2007), state that a labour-
based, environmentally friendly, participatory approach (LEP) should be used in the development 
of the LRN. The Environmental Protection Act (2007) requires that Initial Environmental 
Examinations (IEE) are carried out for construction, rehabilitation and upgrading of all district, 
village and urban roads. These IEE are to be approved by the line ministry (i.e. MLD) before 
proceeding. Where such an IEE identifies a sensitive area, a more extensive Environmental Impact 
Assessment (EIA) may be required, which needs to be subsequently approved by the Ministry of 
Environment before proceeding. The procedures for complying with the IEE and EIA are very 
complicated and the time required for approval is extensive (6-12 months is common for the IEE). 
As a result, such IEEs are not being carried out in practice, especially at VDC level. Many roads 
are being constructed with significant environmental impact, especially in the case of the many 
non-engineered roads being constructed by VDCs using bulldozers and excavators. 

FUNDING SOURCES 

11. In accordance with the Local Self Governance Act (LSGA - 1999) and subsequent documents 
such as the LID Policy (2004) and Rural Road Maintenance Directives (2008), MLD provides local 
bodies with conditional and unconditional grants. Unconditional grants are provided through the 
Local Government and Community Development Programme (LGCDP) and form a considerable 
portion of DDC rural road sector funding (20-30%). As per the LSGA (1999), their use is at the 
discretion of the local bodies.  

12. The conditional grants for the rural road sector are linked to rural road projects and other GON 
initiatives such as the SWAp. This funding is conditional and is generally to be used exclusively for 
the rural road sector, often for specific roads or intervention types. These funds make up the most 
important source of DDC funding for the rural road sector, especially in poorer districts (20-80%, 
averaging just under 50%). Anecdotal evidence suggests that such conditional grants are 
sometimes being misused for other activities (e.g. maintenance funding used for new construction). 

13. As per the LSGA (1999), local bodies are allowed to collect local revenue through tolls, taxes, 
fees, sales, service charges. Part of this revenue is allocated to the rural road sector, again at the 
discretion of the local bodies. For the DDCs this amounts to approximately 10% of total rural road 
sector funding on average.  

14. Local contributions in cash, labour or kind are also commonly referred to in the LGSA (1999), 
as well as many LRN related policy documents. In practice such contributions are required by a 
number of projects as counterpart, and amount to a considerable part of total DDC funding for rural 
roads (generally 10%-15%). Given the increasing size of the rural road sector budget, it is 
questionable whether such a large percentage of local contribution is realistic or necessary. 

15. Roads Board Nepal was set up through the Roads Board Act in 2002, and was to act as a 
single window for road maintenance funding. For the SRN it has achieved this role, but for the LRN 
it provides minimal funding (0.5% of the rural road budget - 10% of the maintenance budget). Part 
of the reason is that RBN does not receive the full amount of fuel tax and vehicle registration fee to 
which it is entitled. A second reason is that other possible RBN funding sources such as GON and 
donor grants for maintenance continue to flow outside RBN. Of the total RBN funding, the DDCs 
receive an average of 13%. Due to the low levels of funding, DDCs are not interested and are 
unwilling to comply with RBN planning and reporting requirements. 

16. In addition to the funding sources mentioned above, there are various other sources of lesser 
importance, including DOR (and other ministries/departments), members of parliament and other 
non-road projects. Each of these funding sources generally requires different planning and 
reporting procedures, putting a high burden on the local bodies. This also results in a lack of 
integrated information regarding DTMP budgets, annual road sector budgets and total annual DDC 
budgets, making it impossible to properly assess the allocations from different sources to the road 
sector. 
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INVESTMENT PRIORITISATION 

17. Investment prioritisation in the rural road sector is primarily defined by the National Transport 
Policy (2001), and reiterated in subsequent documents. Investments are oriented towards 
achieving access to all-weather roads within 2 hours walking distance in the Terai and 4 hours in 
the Hills. The main contribution towards achieving this target seems to be made by the SRN, 
however, and the impact of the LRN appears to be the further reduction of walking times for those 
populations already within the target, rather than the inclusion of significant additional populations. 
The suitability of these targets for the LRN is therefore questionable. DTMP planning also does not 
properly take this target into account for new construction, rehabilitation and upgrading, focusing 
more on traditional criteria such as beneficiary population and traffic volumes. In practice, although 
the focus over the past 5 years has been on new construction, this does not appear to have been 
governed by these access targets, but rather by political influences, especially in the case of VDCs. 
Such road construction has also not always led to all-weather roads, specifically in the case of non-
engineered roads that tend to become inoperable in a matter of one or two rainy seasons.  

18. The Rural Infrastructure Development Strategic Action Plan (SAP - 2007) also sets targets for 
the road length to be developed, although this again does not appear to have been used in 
practice. It is also not possible to properly monitor progress due to a lack of inventory data. It is 
evident, however, that the existing road length surpasses the target length, although the majority of 
these roads are inoperable, and most of the remaining roads are fair-weather only. Currently the 
focus of rural road investments seems to be shifting from new construction to rehabilitation and 
upgrading. This changing context makes an adjustment of the expired SAP (2007) necessary, 
whereby it is recommended to use appropriate targets.  

19. The SAP (2007) also sets targets for maintenance (basically the entire operable rural road 
network), but this does not appear to have been achieved at all. The SAP (2007) states that at 
least 10% of the total budget should be allocated to maintenance and that allocations to 
construction are only allowed once proper maintenance allocations are ensured. The Rural Road 
Maintenance Directives (2008) further state that 2% of GON grants and 3% of internal revenue 
should be allocated to rural road maintenance, together with 5% of rural road project budgets. In 
practice, planned budget allocations to maintenance tend to be well below 10% of the budget. 
Although the average allocation to maintenance in the analysed DTMPs of 6 SWAp pilot districts 
came to 12% of the total budget, the subsequent ARMPs only allocated a portion of this planned 
DTMP allocation to maintenance (nearly a third of which comes from SWAp funding). Anecdotal 
evidence suggests that during implementation a considerable part is reallocated to rehabilitation 
and upgrading, and even new construction, suggesting that actual average allocations to 
maintenance are in the order of 4% of the rural road sector budget. This clearly shows that funding 
allocation for maintenance is not following national policies and targets. 

PLANNING  

20. Planning in the rural road sector revolves around the 5-year District Transport Master Plans 
(DTMP) and the corresponding district annual programmes, as well as the Annual Road 
Maintenance Plans (ARMP). These documents are mentioned in the National Transport Policy 
(2001), the LID Policy (2004) and SAP (2007), and are compulsory according to the LGSA (1999) 
and the Local Body Financial Administration Regulations (1999). 

21. The preparation of DTMPs is explained in the Interim Guidelines for DTMP Preparation (2010). 
The data collection required according to these guidelines is extensive, much of which is not 
actually used in the planning process. The use of GIS and GPS is promoted, although the resulting 
data is little used. The required data and its means of collection can be substantially simplified, 
without impacting the prioritisation process. Regarding the prioritisation process, the guidelines 
provide criteria for ranking roads that require a certain intervention type. The criteria used to rank 
the roads are not always considered suitable (e.g. using existing traffic levels in the case of poor 
roads requiring rehabilitation), however, and need to be improved. For allocating funding to 
different intervention types, no prioritisation criteria exist and DDCs are allowed to set percentages, 
without any minimum or maximum being set. As a result, some districts allocate as much as 91% 
of the budget to new construction, while allocations to maintenance remain small. 
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22. DTMPs have been prepared and updated by most districts, often using consultants and with 
donor support. The DTMPs tend to be extensive documents of 100-200 pages (excluding maps 
and annexes), the preparation of which requires an estimated 21 person-months of inputs over a 6-
month period (according to the Interim DTMP Guidelines). In practice the plans are not being 
followed, however, despite the Interim DTMP Guidelines (2010) and other documents requiring 
strict compliance. There is a need to simplify the DTMP planning procedures and report structure, 
leading to lower resource requirements for DTMP preparation. A simpler DTMP document is also 
likely to result in better understanding at district level, meaning that approval of the plan is more 
likely to lead to compliance with the plan. 

23. Although the DTMPs supposedly also include maintenance planning, the Interim DTMP 
Guidelines (2010) do not explain how this is to be done. The DTMP does not appear to be the 
most appropriate tool for defining maintenance interventions. It is therefore recommended to 
instead limit the DTMP to new construction, rehabilitation and upgrading, and include only the 
overall allocation to maintenance (this is in line with what is happening in practice). The DTMP 
Guidelines should further set a minimum percentage for maintenance in line with national policy 
(10%). The actual maintenance activities can then be determined in the ARMP within the limits of 
the allocated budget. 

24. Although general indications of the contents of the ARMP are given in the Rural Road 
Maintenance Directives (2008) and DOR have developed some templates for use in the SRN, no 
clear ARMP guidelines exist. Because most DDCs do not comply with the ARMP requirement, 
RBN currently allows DDCs to submit a simple road status table in lieu of the ARMP. This table 
seems to be oversimplified and does not provide sufficient information to be considered a planning 
document. In addition, it does not appear to resolve the problem, as the main reason for non-
submission of ARMPs according to the districts, is the low level of funding and the subsequent 
stringent reporting requirements, and not so much the ARMP itself. For the ARMP to be successful, 
it should therefore be linked to greater funding amounts, either making it a requirement for different 
funding sources, or channelling such other funding sources through RBN. This would require the 
creation of a specific LRN budget within RBN, to allow donors to provide funding specifically for the 
LRN. 

25. Apart from increasing ARMP-related funding, there is still a clear need to develop a simplified 
ARMP, but an ARMP that properly considers maintenance planning. This will require proper 
guidelines, which should also clarify road ranking criteria for maintenance (these are not properly 
explained in the Rural Road Maintenance Directives). There seems to be ample scope to simplify 
the preparation process for both DTMPs and ARMPs. Simplified documents would also facilitate 
their analysis and the preparation of integrated plans and statistics by DOLIDAR and RBN. 
Although DOLIDAR tends to receive the DTMPs, ARMPs or road status tables are sent directly to 
RBN and are not made available to DOLIDAR on a standard basis. This is due to the poor capacity 
of DOLIDAR’s monitoring unit, resulting in the information flow bypassing DOLIDAR altogether. 

TECHNOLOGY, STANDARDS AND IMPLEMENTATION MODALITIES 

26. A number of documents, including the LID Policy (2004) and SAP (2007) as well as the Three 
Year Interim Plan (2007), state that a labour-based approach (LEP) should be used in the 
development of the LRN. The Rural Road Maintenance Directives (2008) state that the local 
bodies can decide to use a labour-based or equipment-based approach, while the Rural Road 
Maintenance Handbook (2009) promotes the use of equipment for a number of recurrent 
maintenance activities. Regarding the implementation modalities, the allowable modalities are 
force account, agreements with user committees and contracting of contractors. The LBFAR (1999) 
states that user committees are to be preferred for works not exceeding NPR 3.5 million (later 
increased to NPR 6 million). 

27. In practice, we see that force account is hardly ever used while contractors are only hired 
directly for more complicated works. In most cases DDCs enter into agreements with LRUCs to 
carry out the works, generally with the understanding that the LRUCs do so using labour-based 
methods (the LBFAR (1999) prohibits LRUCs from using equipment-based approaches or 
subcontracting to contractors). However, the presence of equipment in the districts has increased 
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significantly, providing a cheaper and quicker alternative to labour based methods for activities 
such as earth movement. Many LRUCs hire contractors with equipment to carry out works with the 
aim of making a profit - they are paid according to labour-based rates that are higher than the rates 
paid to contractors using equipment. LRUC’s are said to be able to do work quicker than 
contractors, but this is probably linked to their having no need to follow GON procurement 
procedures for contractors they are officially prohibited from using. DDCs meanwhile complain that 
they have no legal redress for poor quality or delayed work by LRUCs and would prefer instead to 
use private sector contractors. The use of longer term  framework contracts with contractors (e.g. 
performance-based contracts) would allow GON procurement procedures to be observed, while 
also reducing the time lost in procurement. 

28. The potential profits to be made have led to many LRUCs being hijacked by local contractors 
and political leaders. The LRUCs are able to exert significant pressure on DDCs, ensuring they 
obtain funding and contracts, obstructing proper monitoring and even going as far as providing 
false labour payment receipts. The result is the proliferation of so-called non-engineered roads 
where LRUCs have used equipment for earth movement only, leading to poor quality roads with 
inadequate protection measures and significant environmental impact, which tend to deteriorate 
rapidly and become inoperable within two rainy seasons. Anecdotal evidence suggests the main 
beneficiaries of this system are the owners of bulldozers, excavators and other earth moving 
equipment and property developers able to demand premium prices for sites made accessible by 
road without the need for compensation. 

29. This clearly demonstrates the changing context within which road works are implemented in 
rural Nepal. Whereas 10 years ago, equipment was generally not available locally, and labour-
based methods were the only option, currently equipment is easily available and provides a 
cheaper option for major activities, especially earth movement. However, standards and norms 
have not yet been adjusted to this new reality, and equipment rates, for instance, do not exist (or 
only at district level). Implementation options tend to be very black and white: either labour is used 
(e.g. many of the donor-funded rural road projects) or only equipment is used for a limited range of 
activities (e.g. the so-called bulldozer roads).  

30. The new context requires a new approach, namely a labour-based equipment-supported 
approach, whereby equipment is used for certain activities such as earth movement which is 
complemented by labour for other activities such as drains and retaining walls, based on the 
comparative cost and quality advantages of equipment and labour. This has been tried and tested 
in other countries where inexpensive equipment became available. The use of such an approach 
would respond to the GON objective of local employment generation and ensure better quality, 
while at the same time addressing the desire of local bodies to reduce costs and of local 
contractors to obtain contracts.  

31. Technical standards are described in the Nepal Road Standards (1970) for urban and SRN 
roads, and in the Nepal Rural Road Standards (1999/2010) for rural roads. Additional standards 
are provided in the Technical Specifications for Agricultural and Rural Roads (1998), while 
productivity rates for labour are provided in the Work Norms for Agricultural and Rural Roads 
(1998). The standards are not always being followed, the most important example being the non-
engineered roads where especially gradients and curves are not according to standard. Existing 
standards are also quite low and appear to be out dated, not taking into account the new context 
where the need for new construction of earthen roads is being replaced by a need for upgrading 
and higher service levels (for instance, the Nepal Rural Road Standards (1999) do not contemplate 
alternative surfacing options other than gravel). One important issue mentioned by DDC/DTO 
engineers has been the need to develop rates for equipment-based works, to complement the 
labour-based work norms. With respect to the labour-based norms, there is furthermore a need to 
ensure that DOLIDAR and DOR norms are in line with each other. 

RURAL ROAD POLICY 

32. Although a number of policy documents exist that are relevant to rural roads, there is no 
specific rural road policy document. In addition, due to the enormous changes that have taken 
place in the past 5-10 years regarding the length of the rural road network, funding availability, 



NEPAL ROAD SECTOR ASSESSMENT STUDY 

143 

accessibility to equipment, the devolution of responsibility to local bodies, amongst others, most 
existing policy documents are outdated. It is therefore recommended to develop a specific rural 
road policy document, taking into account the different recommendations given in this note, and 
forming the basis for the updating and development of other guidelines and directives regarding 
road classification and responsibility, the institutional framework, funding sources, investment 
prioritisation, planning documents (DTMPs and ARMPs), and regarding technology choice and 
implementation modalities.  

ACTION PLAN 

Problem Action Timeframe Responsible 

Road classification is not harmonised in 
existing documents, and includes non-road 
transport infrastructure. District roads include 
many roads at VDC level. A separate class 
for village roads does not exist. Ownership 
and responsibility for the different road 
classes are not properly defined. 

Amend the Public Roads Act (1974)
90

 to 
include the classification of all roads, 
adjusting the definition of district roads to 
exclude internal VDC roads, and defining 
a village roads class. The same document 
should also define the ownership and 
responsibility of these roads. 

FY 2012-13 MLD/DOLIDAR 
MPPW/DOR 
Cabinet 
Parliament 
 

Procedures for the preparation of DTMPs 
and ARMPs are overcomplicated, and 
ranking criteria are not always suitable or are 
incomplete. Resulting plans are not being 
followed in practice. DTMPs and ARMPs are 
not clearly linked, leading to ambiguity. 
Funding that can be mobilized by ARMPs is 
insufficient to justify the required inputs. 

Simplify and harmonise DTMP and ARMP 
preparation procedures and report 
structures, making them less costly to 
produce. Clarify the link between DTMPs 
and ARMPs in the respective guidelines.  
Make ARMPs a requirement for different 
sources of maintenance funding, 
ultimately channelling all maintenance 
funding through RBN. Create a separate 
LRN budget within RBN. 

FY 2012-13 MLD/DOLIDAR  
DDCs 
RBN 

Membership of local level committees 
(DTICC and LRUC) does not follow 
requirements and is often unrepresentative, 
leading to proper procedures being flaunted 
and creating a lack of accountability. 
DOLIDAR’s capacity to properly monitor and 
compile information, identify irregularities 
and apply penalties is very low. 

Enforce existing legislation regarding the 
membership of DTICC/LRUC, the 
activities they may carry out and the 
procedures they should follow in doing so. 
Review and amend the DTICC/LRUC 
guidelines. Strengthen DOLIDAR’s 
monitoring capacity and its ability to 
recommend effective penalties. 

FY 2012-13 DOLIDAR 
MLD 
DDCs 

The Rural Infrastructure Development 
Strategic Action Plan has expired and 

existing targets have been surpassed or are 
no longer appropriate. Targets for 
maintenance allocations are not being met. 

Adjust the SAP to the current context, 
putting greater emphasis on maintenance 
and rehabilitation/upgrading and using 
targets that are appropriate to the LRN. 
Ensure targets are met by repeating them 
in DTMP and ARMP guidelines. 

FY 2012-13  
(in time for 
use in next 
FY) 

DOLIDAR  
RBN 
MLD 

Equipment norms do not exist, despite the 
widespread use of equipment at district level. 
Agreements with LRUCs are based on 
labour-based approaches, leading to related 
norms being misused to generate significant 
profits. Different norms are used by DOR 
and DOLIDAR. 

Introduce the labour-based equipment-
supported concept as a replacement of 
the LEP approach, applying a more 
appropriate mix of labour and equipment. 
Develop equipment norms in line with 
existing DOR norms to be applied in this 
concept. Ensure existing labour-based 
norms are appropriate and harmonised. 
Review existing rural road standards. 

FY2012-13 DOLIDAR 
DOR 

Existing policy documents regarding rural 
roads are outdated in the context of the 
significant changes in the past 5-10 years. 
No specific policy documents exist to guide 
activities in the rural road sector. 

Develop a specific rural road policy (or 
local transport policy) document, taking 
into account aspects of road 
classification, institutional responsibilities, 
funding sources, investment prioritisation, 
planning, and implementation modalities. 

FY 2012-13 DOLIDAR 
MLD 

 
 

                                                
90

 If the amendment to the Public Roads Act (1974) takes too long, an amendment of the Nepal Road Standards (1970) 
could be contemplated as a temporary alternative. It is recommended to include the classification of the whole road 
network in one document, however, making amendment of the Nepal Rural Road Standards (2010) a less suitable 

alternative. 
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APPENDIX - SUMMARIES OF EXISTING LEGAL INSTRUMENTS AND POLICIES 

This appendix provides an overview of the legislative and policy-related documents relevant to the 
LRN. The table below gives a list of the documents analysed in this study. This is followed by a 
summary of the contents of the most relevant legislative and policy-related documents. 
 

Table 13A.1: Main legislative and policy-related documents 

Acts and Regulations Policy and Strategy related documents 

 Public Roads Act 1974 (1990) 

 Land Acquisition Act 1977 

 Environmental Protection Act 1997 

 Environmental Protection Regulations 1997 

 Local Self Governance Act 1999 

 Local Self Governance Regulations 1999 (2010) 

 Local Body Financial Administration Regulations 1999 

 Roads Board Act 2002 (2010) 

 Roads Board Regulations 2004 

 Interim Constitution of Nepal 2007 

 Nepal Roads Standards 1970 (1988) 

 Technical Specifications for Agricultural and Rural Roads 
1998  

 Work Norms for Agricultural and Rural Roads 1998  

 Nepal Rural Road Standards 1999 (2010) 

 National Transport Policy 2001  

 National Plan for Rural Road Maintenance 2001  

 Local Infrastructure Development Policy 2004  

 Agricultural and Rural Road Implementation Guidelines 2007  

 Local Infrastructure Development Strategic Action Plan 2007  

 Three Year Interim Plan 2007  

 Rural Roads Maintenance Directives 2008 

 Rural Road Maintenance Handbook 2009  

 Interim DTMP Guidelines 2010  

Note: The first date is the date of first approval. In case of a second date in brackets, this indicates the latest amendment 
encountered. 

 
Public Roads Act 1974 

 Distinguishes four classes of road: highway, feeder road, district road and urban road 

 Where the right-of-way is not separately defined, it is considered to be 6m 
 
Environmental Protection Act 1997 + Regulations 1998 

 IEE required for construction, rehabilitation or upgrading of all district, village and urban roads 

 In case of sensitive projects, EIA may be required 

 IEE to be approved by line ministry, EIA to be approved by Ministry of the Environment 
 
Nepal Road Standards 1970, first revision 1988 

 Defines coefficients to calculate the Transport Units for traffic estimations 

 Defines the traffic design capacities of different road widths, surface types and terrains 

 Identifies 4 classes of roads (highway, feeder road, district/panchayat road and urban road) and their 
definitions 

 Defines carriageway widths, terrain classes and design speeds 

 Defines maximum gradients for different road classes, as well as minimum horizontal and vertical 
curvature 

 Defines right-of-way (10m on either side for district roads) 
 
National Transport Policy 2001 

 All local transport infrastructure to be handed over to local bodies in three years 

 Infrastructure development should be in accordance with the DTMP 

 Maintenance to receive special attention 

 Roads classified as central road system (highways, feeder roads and roads with a specific objective), 
local road system (district roads, village roads, agricultural roads, trails) and urban road system (roads 
within municipality or town development board).  

 Definition of district, agricultural and urban roads 

 Investment prioritisation to be based on traffic volumes and economic benefits 

 Maintenance defined as regular, recurrent, periodic, emergency and preventative maintenance 
 
National Rural Road Maintenance Plan 2001 

 Defines the existing rural road network in 1999 as 14,000 km, with 11,650 km earthen roads, 2,050 km 
gravel roads and 300 km blacktop roads 

 Classifies roads according to serviceability (all-weather, fair-weather), surface (earthen, gravel or water-
bound macadam, and blacktopped with asphalt as binding material), and importance (district, village) 

 Distinguishes maintainable roads that require routine maintenance, periodic maintenance or 
rehabilitation 
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 Defines maintenance to include routine, periodic and emergency maintenance as well as 
rehabilitation/upgrading 

 Provides indicative unit costs for routine and preventive maintenance and rehabilitation of earthen, 
gravel/WBM and blacktopped roads and indicates the required frequency of interventions 

 Sets required counterpart contributions from local level (DDC internal revenue, VDC allocations, block 
grants, tolls) to maintenance, with GON providing 50-75% of maintenance funding 

 Implies that rural roads are owned by local bodies 

 States that implementation should be labour-based, environmentally friendly and participatory 

 Implementation modalities include force account, involvement of user committees for employment of 
lengthworkers or labour gangs, and contracting of local labour-based contractors 

 
Roads Board Act 2002 + Regulations 2004 

 Function of RBN is to repair and maintain roads by providing funds to road-related bodies 

 Roads within the scope of RBN include SRN, urban and rural roads with blacktop, gravel or earthen 
surface 

 ARMPs to include plans for routine, recurrent, periodic and emergency maintenance, as well as 
rehabilitation/reconstruction and upgrading, whereby priority will be given to maintenance (at least 70% 
of RBN funding) 

 DDCs to provide minimum 20% counterpart funding 

 Road-related bodies are to submit annual plan for road maintenance and repair, indicating the roads to 
be maintained/repaired and the required funds 

 RBN responsible for formulating integrated annual road maintenance programmes 

 Funding to be generated from tolls, fuel tax, vehicle registration tax and vehicle entrance tax 

 Additional funding may be provided from GON, donors and any other sources 

 RBN can set standards for maintenance 

 Road-related bodies are to submit details and statements of works carried out in trimester, annual, work 
completion and financial audit reports 

 RBN has authority to supervise works, and may freeze funding in case of failure to carry out the works 
 
Local Infrastructure Development Policy 2004 

 Builds on the Local Self Governance Act 

 Makes local bodies responsible for the formulation, implementation monitoring and evaluation, 
maintenance and operation of local infrastructure 

 Inclusion of district, village/agricultural and urban roads under local transport infrastructure, under 
responsibility of local bodies 

 DTOs will be placed with the DDCs until the DDC technical section is formed 

 MLD is responsible for policy formulation, information management, technology development and 
coordination 

 Central agencies will prepare necessary technical norms and standards and provide directives for 
planning 

 The preparation of DTMPs is required for transport infrastructure 

 States that technology should be labour-based, environmentally friendly and participatory 

 Conditional and unconditional grants will be provided to municipalities, DDCs and VDCs 

 District, village and municipal councils will approve the use of the grants and internal resources 

 Roads should be all-weather and provide access within 2 hours walk in the Terai and 4 hours in the Hills 

 Works will be carried out by users committees, NGOs and CBOs, except for technically complicated 
contracts which will be done by contractors 

 New projects can only be allocated part of the budget after budget arrangements for maintenance have 
been made for existing infrastructure 

 States that at least 10% of internal resources will have to be used for infrastructure development 
 
Three Year Interim Plan 2007 

 Identifies the absence of elected representatives in the local bodies as a problem 

 Seeks to create employment through the use of labour-based, environmentally friendly, participatory 
approach 

 Implementation of works according to the DTMP in all 75 districts and updating of DTMPs in 50 districts 

 Emphasizes the upgrading of roads to all-weather standard (7,000 km) and gives priority to new road 
construction in districts with low human development indices (2,000 km)  

 Requires the provision of funds for regular repair and maintenance (12,000 km), with 7,400 km to be 
maintained using the Fund for Rural Road Maintenance and RBN funding 

 Establishment of GIS in all districts and municipalities 
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Rural Infrastructure Development Strategic Action Plan 2007-2010 

 Identifies a rural road network of 22,000 km consisting of 4,000 km all-weather roads + 7,180 km fair-
weather + 10,820 km inoperable.  

 Target for upgrading/rehabilitation of 7,000 km to all-weather standard + new construction of 2,000 km + 
maintenance of 12,000 km to get network of 19,000 km by 2010 

 Target for upgrading/rehabilitation of 11,000 km to all-weather standard + construction of 8,000 km to get 
network of 30,000 km by 2015 

 Total network of 19,000 km by 2010 and 30,000 by 2015 in order to provide 85% of rural people with 
access to all-weather road within 2 hours in Terai and 4 hours in Hills 

 Updating of DTMPs in 50 districts 

 Allocation of 10% of construction budget to maintenance 

 Requires adoption of labour-based, environmentally friendly and participatory approach 

 Requires establishment of maintenance fund 

 Reporting by DDCs of infrastructure programmes should be done to DOLIDAR, while DOLIDAR should 
carry out monitoring of such programmes as well as technical support to DDCs 

 District level committees to be created  

 Local user committees to be involved in project implementation and maintenance 

 Introduction of Management Information System and GIS 

 Annual publication of national rural road statistics by DOLIDAR 
 
Rural Road Maintenance Directives 2008 

 Rural roads are motorable and agricultural roads managed by local agencies  

 Rural roads can be classified on the basis of service (all-weather, fair-weather), road surface (earthen, 
gravelled, blacktopped), importance (RRA district roads, RRB village road, RRC main trail, RRD village 
trail, RRE ropeway) and maintenance category (maintainable, non-maintainable) 

 Includes definitions of road classes and design standards as per the original Rural Road Standards 
(1998), although these have been slightly updated 

 Gives the reasons for carrying out maintenance 

 Lists the types of maintenance (routine, recurrent, periodic, preventive, emergency) and their definitions 

 Rehabilitation and upgrading cannot be considered as maintenance and are to be performed under 
different budget headings 

 Maintenance interventions should be prioritised in the order emergency-routine-recurrent-periodic 
maintenance 

 Regular maintenance of the drainage system is the most important 

 Requires the creation of a special fund for infrastructure maintenance in line with Local Bodies Financial 
Administration Regulations (1999), as well as District Rural Road Maintenance Fund (DRRMF) 
especially for roads 

 Creation of District Rural Road Maintenance Committee (DRRMC) to manage the DRRMF 

 Funding for DRRMF to come from GON disbursed budget, DDC internal resources, VDC or municipality 
internal resources and received grants, RBN, rural road projects, and other sources 

 Requires that funding be allocated to maintenance: at least 3% of total internal income resources, at 
least 2% of internal and central grants, funds from GON and other agencies for maintenance, funds 
collected from productive operation of the road, at least 5% from rural road projects with 10% 
counterpart funding from DDC, other funds from GON, RBN and donors 

 In order to receive funds for maintenance, districts should have a road inventory, updated DTMP, ARMP 
and details on local contribution 

 Describes the process of maintenance management: road inventory and condition status, cost estimates, 
priority ranking, detailed cost study for prioritized roads, preparation of ARMP, implementation, work 
completion report and public auditing 

 Provides a template for road condition inventory identifying all road characteristics and structures for 
each 100m of road, but not including indication of condition 

 Prioritization of maintenance in the document text according to road status, traffic volume, district priority 
and strategic importance, but the criteria given in the Annex mention prioritisation according to traffic 
volume, beneficiary population and cost per km - in neither case are weighting factors provided for the 
different criteria 

 General description of the contents of an ARMP, but no clear guidelines 

 If regular reports are not received, funding may be stopped 

 DRRMC to decide whether to use labour-based or equipment-based methods, although immediately 
afterwards mentioning that it should be labour-based 
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 Implementation by force account (routine maintenance), by workers groups through users committees 
(routine or recurrent maintenance) or by contractors (periodic maintenance and rehabilitation) 

 Updating of Rural Transport Management Information System (RTMIS) in DOLIDAR 

 New construction only once proper maintenance has been ensured 

 At least 10% of budget allocated to maintenance 

 Creation of Road Maintenance Users Committee in each road 

 Describes the structure, tasks and responsibilities of the different local actors (DDC, VDC, DRRMC, 
RMUC, RMUG, DTO)  

 
Interim DTMP Guidelines 2010 

 DRCC to become DTICC 

 Preparation of District Indicative Potential Map indicating existing/potential market centres and areas 
with development potential, and collection of data on markets, traffic, population, agriculture, etc. 

 Preparation of District Inventory Map using GPS and including information of surface type, traffic, 
passability, bridges, drainage, gradients, etc. 

 Condition categorised as good, fair, poor but without defining these categories 

 GIS modelling to determine less accessible areas 

 Reclassification of roads through a revision of the Rural Road Standards provided in an Annex 

 Prioritisation of new construction in text according to NPV/EIRR/CBR, but in table according to 
population per unit cost (55%), cultivated land per km of road (15%), population x walking time per km 
(20%), total population of poor/Dalits/Janajatis per km (10%) 

 Prioritisation of rehabilitation according to the cost per traffic unit (70%), the cost per km (20%) and the 
centrality index of market centres (10%) 

 Prioritisation of upgrading according to the traffic units (70%), the cost per km (20%) and the centrality 
index of market centres (10%) 

 No indication of how to prioritise investments between different intervention types 

 No indication on how to prioritise maintenance 

 Road inventory form including listing of settlements passed by road, date of construction, technology 
used, funding source, etc. 

 Road condition survey form (alignment) indicating per section the surface type, serviceability, surface 
condition and intervention required and second form (structures) indicating for each structure the location, 
type, dimensions, material, condition and intervention required 

 Listing of criteria for different intervention types 

 Estimates resource requirement for DTMP preparation to be 1 work year worth of specialists and 10 
work months worth of assistants over a 6 month period 

 
Nepal Rural Road Standards 2010 (annex to Interim DTMP Guidelines) 

 Defines DDCs as being responsible for local transport linkages 

 Standards for SRN and urban roads given in Nepal Road Standards, second revision 

 Defines criteria for determining the required class of rural transport linkage: function of the linkage, level 
of the users, traffic volume, topography 

 Defines 4 classes of roads: RRA district roads, RRB district roads, RRC main trails and RRE ropeways. 
Village roads and urban roads are defined but not assigned a class. These roads are not to be included 
in the DTMP 

 Defines the coefficients for calculating the transport units used in traffic estimations 

 Provides design standards for RRA and RRB roads and to a certain extent for RRC main trails 
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ANNEX 13B - LEGISLATIVE AND POLICY FRAMEWORK (SRN) 

1. In Nepal there are a lot of appropriate legal instruments and policy documents in place to 
regulate the management of the SRN. However, there are a number of gaps that need to be filled 
and contradictory definitions that need to be removed in these documents to improve their 
implementation. This will require the amendment of certain acts and regulations, expanding their 
scope in certain cases to include aspects that are currently lacking a legal basis. In the case of the 
large collection of policy documents, there is a need to adapt a number of documents to the 
changed socio-economic and political context, and to develop rolling key policy documents that 
incorporate existing targets and are regularly updated, avoiding the creation of parallel documents 
as is currently case. 

ACTS AND REGULATIONS 

2. A number of different acts and regulations91 relevant to the management of the SRN are in 
existence in Nepal. This section briefly summarizes the most important contents, and describes the 
weaknesses and gaps that may exist in these legal instruments. 

3. The Public Roads Act (PRA - 1974) is one of the core legal instruments for the SRN. The PRA 
lists the different road classes and includes provisions regarding the right-of-way, the temporary 
acquisition of land, and the collection of development tax from owners of land bordering the road. 
This law is outdated, however, and the road classification and width of the right-of-way have since 
been amended through a series of subsequent policy documents. The provision on the temporary 
acquisition of land would be better placed in the Land Acquisition Act (1977) while the provision 
regarding the development tax has never been applied. The PRA also fails to address certain 
issues such as axle load limitations and the responsibility for the different road classes and 
different aspects of road management. Regulations for the PRA were never developed, but the 
issues that could potentially be included in the Regulations are currently severely limited by the text 
of the PRA. There is an urgent need to amend the PRA to include many of the issues regarding 
road classification, design standards and responsibility currently included in a large array of policy 
documents, in order to provide a singular set of directives with a proper legal basis. The amended 
PRA should also provide more flexibility regarding the issues that may be regulated through the 
Regulations. 

4. The Land Acquisition Act (LAA - 1977) describes the process to be applied in the acquisition of 
land for public purposes. It discusses the form of compensation to be provided and how the 
amount of compensation should be determined by a committee. However, the LAA has a number 
of gaps in that it only allows for cash compensation, only provides compensation to land owners 
and legal tenants, and that the determination of the compensation amount by committees is very 
subjective. The provision for negotiated land acquisition included in the LAA is also regularly 
misused to obtain “voluntary” land contributions. Due to delays in the payment of compensation, 
there is a problem of adjusting compensation amounts to take account of price variations. One of 
the major issues, however, is that the LAA limits itself to land acquisition, and does not provide a 
basis for resettlement or the preparation of resettlement plans. There is a need to amend the LAA 
to be more in line with international practice regarding land acquisition, and to expand its scope to 
also include resettlement. 

5. The Environmental Protection Act (EPA - 1997) and Regulations (EPR - 1997) lay down the 
provisions and procedures regarding environmental screening and the need for either an Initial 
Environmental Examination (IEE) to be approved by the line ministry (e.g. MPPW), or an 
Environmental Impact Assessment (EIA) to be approved by the Ministry of Environment, Science 
and Technology (MOEST). It also describes the need for environmental monitoring. Without the 
necessary approval, the project is not allowed to proceed. The EPA and EPR are very much in line 
with international practice, requiring only small amendments. In practice, however, the approval of 
EIAs by MOEST takes very long, causing significant project delays. Together with a lack of 

                                                
91

 In Nepal, acts are approved by parliament while regulations may be approved by the cabinet. 
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commitment at the highest levels, this is resulting in the requirement for environmental 
assessments sometimes being bypassed. 

6. The Roads Board Act (RBA - 2002) and Regulations (RBR- 2004) create Roads Board Nepal 
(RBN) as an autonomous body responsible for generating and managing funds for routine, 
recurrent, periodic and emergency maintenance of roads. In practice there is still difficulty in 
obtaining the full funding RBN is entitled to, and it is often treated as a department under MPPW. 
As a result, a significant part of maintenance funding for the SRN still bypasses RBN. There is a 
need to strengthen the RBA and RBR to ensure greater autonomy of RBN as well as to expand the 
sources of funding to also include general budget support from GON in order to ensure sustainable 
funding levels for road maintenance.  

7. The Public Procurement Act (PPA - 2007) and Regulations (PPR - 2007) were developed with 
wide stakeholder support, replacing the previous Financial Administration Act and Regulations 
(1999). These documents describe the procurement procedures to be followed and prescribe the 
authority for approving bids, as well as complaints procedures. The procedures are very much in 
line with international practice and donor requirements. There is a need for proper regulation of e-
procurement, which is mentioned in the PPA but not included in the PPR. 

8. The Motor Vehicles and Transport Management Act (1993) and Regulations (1997) are the 
only legal instruments dealing with road safety. They include provisions regarding traffic rules, 
driving licenses and permits, vehicle registration and road worthiness certificates. The Department 
of Traffic Management (DOTM) is made responsible for the latter, while the responsibility for 
enforcing the traffic rules is not clearly defined in either document, although the Nepal Traffic 
Police (NTP) is generally considered responsible for this aspect. The Act and Regulations contain 
a number of serious gaps regarding certain traffic rules such as drunken driving, mobile phone use, 
and the priority at intersections or roundabouts. The level of fines is also very low, resulting in 
insufficient deterrent for poor driving as well as reducing the income for funding the activities of the 
NTP and reducing their ability to enforce the rules. The Act and Regulations do not cover all 
aspects of safety management, however, failing to define a lead agency and with limited attention 
to physical safety measures along roads, lacking a definition of the responsible agency for these. It 
is therefore recommended to amend these legal instruments and to expand their scope to include 
all safety aspects, transforming them into a Road Safety Act and Regulations.  

9. The National Foundation for Development of Indigenous Nationalities Act (2002) is the only 
legal instrument dealing with indigenous people, but limits itself to identifying the 59 indigenous 
nationalities in Nepal. The Interim Constitution (2007) and the Three Year Interim Plan (2007) 
furthermore define disadvantaged groups as persons with a disability, women, Dalit, Adibasi 
Janajati (indigenous people), Madhesi, and Muslim communities, and state that special attention 
should be given to these groups. There is no legal instrument that gives a basis for social 
assessments in infrastructure projects regarding the impact on indigenous people or 
disadvantaged groups, as required by different donors. The incorporation of a provision for the 
development of an Indigenous People Plan (IPP) in the National Foundation for Development of 
Indigenous Nationalities Act (2002) in line with donor requirements would ensure that this aspect 
be taken into account in road projects. 

10. There is also a set of general laws related to accountability, transparency and anti-corruption. 
The Good Governance Act (GGA - 2008) lays out responsibilities of various authorities and allows 
action to be taken in case of non-performance of these responsibilities, although clear provisions 
for penalties are lacking. The GGA also includes a provision for public hearings, ensuring greater 
transparency. Regulations for the GGA are required to ensure improved implementation. The Civil 
Service Act (1993) and Regulations (1993) include provisions regulating the transfer of civil 
servants and for the use of a code of conduct and performance contracts, although these are 
currently not being implemented. The Commission for the Investigation of Abuse of Authority Act 
(1991) allows for the investigation and detention of any person holding a public post suspected of 
abusing authority. The impact of this Act has been severely limited due to the fact that the Chief 
Commissioner and other commissioner posts have been vacant for the past two years. 
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POLICIES 

11. Apart from the legal instruments described above, there is a large range of policy documents 
that have been developed by GON, MPPW and DOR. A number of these are general policy and 
strategy documents for the road sector as a whole or for DOR in particular. These have been 
prepared over the past 15 years and define the envisaged goals, objectives, outcomes and outputs 
for the SRN and DOR, as well as multiannual targets. However, these documents do not 
necessarily build upon each other and tend to exist in parallel, creating confusion as to which 
document and which definition should prevail.  

12. The eldest of these documents is the DOR Strategy (1995), which defines the goal of DOR as 
“the reduction of total road transport costs” and defines a number of objectives, policy objectives 
and key measures. The subsequent DOR 20 Year Road Plan (2001) is more of a strategy 
document and defines the expected funding levels and the priority investments to be made in the 
period 2001-2021, remaining more at the output level. The National Transport Policy (2002) looks 
at the whole road sector including the LRN, as well as other transport means. It specifies the 
objective as developing a “reliable, cost effective, safe facility oriented and sustainable transport 
system”. It lists a number of actions to be undertaken, and includes specific policy items for the 
road transport sector, including an adapted road classification. In 2007 the second DOR Priority 
Investment Plan was prepared, which is more along the lines of the 20 Year Road Plan (2001) and 
sets specific output targets based on expected resources. However, it goes beyond the 
construction of new infrastructure to also look at the condition of the road network and the need for 
maintenance and upgrading. It uses both HDM-4 and an accessibility assessment to prioritize road 
projects. The end result is a list of prioritized road and bridge projects. The Three Year Interim Plan 
(2007) prepared by NPC includes a similar set of quantitative targets, but also states that the goal 
is “to develop a safe, reliable and environment friendly national transport network”. The draft DOR 
Business Plan 2010-2013 (2010) aims to define a logical framework for DOR in order to facilitate a 
Management for Development Results (MfDR) approach. This draft document defines the goal of 
DOR as “providing equitable, safe and affordable public road infrastructure”, but fails to mention a 
specific set of objectives, outcomes and outputs. 

13. All these documents mentioned above exist in parallel, and although to a large extent they 
have similar objectives and targets, there are also clear differences. It is these differences that are 
worrisome, as it is not clear which document has precedence. In addition, the political and socio-
economic context has changed drastically in the recent past, making some of these documents 
less relevant. The size of the road network and the volumes of traffic have increased significantly, 
and access levels have changed dramatically. As a result, the previous focus on new construction 
and basic access is no longer appropriate, and needs to be replaced with a focus on road 
improvement and the maintenance and sustainability of the existing network. This requires the 
development of a new document that encompasses and replaces the different documents 
mentioned above.  This should furthermore be a rolling policy document for DOR that is updated 
every five years in line with the national five-year plans, and that provides the basis for annual 
implementation plans for DOR. This five-year policy document should be based around a logical 
framework defining the long-term goal and mid-term outcomes to be achieved. This should include 
specific targets and timeframes in line with NPC’s Results Based Monitoring and Evaluation 
Guidelines (2010). The specific outputs would be based on previous plans and include for instance 
the Mid-Hills highway and the Kathmandu-Terai fast track, but also targets for improved average 
road conditions of the SRN. Such a strategic policy document would bring everything together, 
avoiding confusion in implementation and increasing efficiency and effectiveness by focusing the 
activities of DOR. 

14. Besides these overall strategy documents, DOR has developed a large collection of more 
specific policy documents related to design standards for different road classes. Perhaps the most 
important of these is the Nepal Road Standards (1970), which includes a more detailed definition 
of the different road classes than the Public Roads Act (1974). This document furthermore 
provides design standards regarding traffic capacity, carriageway and shoulder width, vehicle 
speeds, gradients, curves, structures and signs. The Design Standards for Feeder Roads (1997) 
introduces some new classes and includes a slightly different definition of existing road classes, as 
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well as specific design standards for feeder roads regarding surface type and geometry in relation 
to traffic levels. The Guideline on the Use of Surface Dressing and Premix Surfacings (1999) 
continues on the same track, introducing new standards for upgrading of the road surface to either 
bituminous surface dressing or asphalt premix standard. The discussion paper on Road 
Classification and Road Responsibilities (2001) includes yet another definition of road classes, and 
also defines the system for codification of the SRN roads. There is a lot of overlap between these 
documents, but more importantly, there is also a lot of contradiction, especially regarding the road 
classification. These documents vary from simple discussion papers to departmental policy 
documents, and it is strongly recommended to create a legal basis for road classification and 
design standards. This can be achieved through an amendment of the Public Roads Act (1974), 
supported by an appropriately designed Public Roads Regulations which would include the specific 
details. Apart from providing a stronger basis for road management, it would also eliminate the 
current contradictory definitions. 

15. Regarding bridge management, DOR has recently prepared new Bridge Standards (2010) 
which distinguish minor and major bridges, as opposed to the Nepal Road Standards (1970) which 
distinguish minor, medium and major bridges. Causeways are also defined as temporary bridges 
under this standard, which appears a bit confusing and is in contradiction to the approach used in 
the statistics for the SRN, where causeways are listed separately. DOR has also prepared 
Guidelines for the Inspection and Maintenance of Bridges (2008) as well as regularly updated 
norms for bridge maintenance. 

16. DOR has furthermore prepared a wide range of guidelines and norms for road maintenance. 
This includes guidelines for planning such as the Standard Procedure for Periodic Maintenance 
Planning (2005) and the Guidance Notes for Preparing Divisional Annual Road Maintenance Plans 
(2007), with amendments provided for the latter in 2010. It has also set norms for maintenance in 
the Norms for Routine Maintenance of Roads (2006) and the Recurrent Maintenance Norms for 
Paved Highways and Feeder Roads (2000), although it appears that these norms are currently 
being updated by means of an amendment to the ARMP guidelines. Most of these documents are 
limited to providing templates, without detailed guidance on the planning and implementation of 
maintenance. It is recommended that a more detailed guide be prepared that can be updated 
annually regarding the norms to be applied. 

17. Road safety is also dealt with by DOR, despite the fact that DOR does not appear to have any 
formal responsibility in this respect. In the late nineties it prepared a series of Road Safety Notes 
regarding different physical road safety measures as well as safety auditing and treatment of 
accident sites. They also prepared a Traffic Signs Manual (1997), although the contents differ 
slightly from the signs included in the Motor Vehicle and Transport Management Regulations 
(1997) and from those included on the website of the NTP.  In 2010 DOR prepared a Road Safety 
Business Plan that clearly states the actions to be taken to improve road safety, both by DOR and 
by DOTM and the NTP. It is not clear, however, to which degree DOTM and NTP were involved in 
the development of this plan and approve its contents. 

18. An important document prepared by MPPW is the Public Works Directives (PWD - 2002). This 
document describes the complete project cycle and defines the different activities that need to be 
carried out and the responsibilities for doing so. It incorporates a basic description of the 
requirements and procedures for project planning, preparation, implementation and operation, but 
does not provide more detailed guidance. It is recommended that this important document be 
updated to include new approaches and requirements such as e-procurement, at the same time 
incorporating references to the policy documents, guides and manuals prepared by DOR that may 
provide further detail regarding implementation. 

19. One of the steps in the project cycle briefly described in the PWD is the environmental 
assessment. In reaction to the Environmental Protection Act (2007) and Regulations (2007), DOR 
prepared Environmental Management Guidelines (1999) and a document on Environmental 
Assessment in the Road Sector in Nepal (2000) to provide guidance on the implementation of 
these new laws for DOR staff. In 2007 the Environmental and Social Management Framework 
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(ESMF) was prepared under the RMDP project. This provides a good overview, but is very much 
project based and would need to be generalized in order to facilitate its use in other road projects.  

20. Regarding the social assessment of road projects, very little exists. DOR prepared the Interim 
Guidelines for Enhancing Poverty Reduction Impact of Road Projects (2007), but this document 
was not meant as a detailed guideline, although it does discuss Vulnerable People Development 
Plans and Indigenous People Development Plans. The ESMF (2007) also deals with social 
assessments, but remains similarly superficial without providing clear guidance on the preparation 
of a social assessment including resettlement plans (RP) and Indigenous People Plans (IPP) as 
required by most donors. It is strongly recommended to develop a specific social assessment 
guideline along the lines of the guides developed by DOR for the environmental assessment, or 
even to combine both into one single guideline similar to the ESMF (2007). 

21. Monitoring and evaluation is also briefly dealt with in the PWD (2002), although those 
directives provide very little practical guidance. This is true in general for monitoring and 
evaluation. DOR prepared a document on a Global Monitoring System (1999), but this appears 
never to have been implemented. NPC with support of the ADB-funded project on Strengthening 
Capacity for Managing for Development Results recently prepared the Results Based Monitoring 
and Evaluation Guidelines (2010) based on the Management for Development Results (MfDR) 
approach. This approach is centred on the achievement of results or outcomes as defined in a 
logical framework, rather than focusing on outputs as is currently done in Nepal. It is recommended 
that a specific monitoring and evaluation guideline be prepared for DOR, building on the NPC 
guidelines. This could link up with the proposed rolling key policy document which would define the 
outputs, outcomes and objectives to be monitored, as well as the targets to be achieved and the 
timeframes in which to do so. 

22. In general it can be concluded that many policy documents relevant to the SRN exist in Nepal. 
Most of these are appropriate, although a number need to be updated to the changed context. In 
some cases the documents overlap each other and even contain conflicting statements, resulting 
in a need to streamline the different documents and develop a single unified document. In other 
cases, the policy documents deal with issues that require a legal basis and should be incorporated 
into existing or new acts and regulations.  

INSTITUTIONAL FRAMEWORK 

23. According to the Work Division Regulations (2007), the responsibility for the development and 
management of the entire SRN lies with MPPW, with DOR responsible for implementation. In 
practice, however, there are some exceptions. For instance, the Kathmandu-Terai fast track is 
being implemented directly by MPPW, the outer ring road by the Department of Urban 
Development and Building Construction and certain other roads are being constructed by the 
Nepal Army. There is also some overlap with local bodies, with DOR intervening in certain district 
and municipal roads that are the responsibility of DDCs and municipalities, and local bodies 
investing in the maintenance of certain SRN roads. This even goes as far as some DDCs being 
involved in the opening of roads to district headquarters, which have already been defined as being 
SRN roads and included as such in policy documents.  

24. The Motor Vehicle and Transport Management Act (1993) and Regulations (1997) further put 
the responsibility for most road safety issues and general transport management with DOTM under 
MLTM, while the enforcement of traffic rules is understood to be the responsibility of the NTP 
under the Ministry of Home Affairs. Although the responsibility for physical road safety measures is 
not defined in any legal instrument, this is carried out by DOR in practice. The responsibility for 
traffic signs is unclear, however, as the Act and Regulations define that DOTM is responsible, 
while in practice it is DOR and even NTP is involved, each with slightly different definitions of the 
signs to be used. The omission of certain safety issues from the Act and Regulations together with 
the dispersion of responsibilities over three different ministries seriously complicates coordination, 
and it is therefore recommended that all safety issues be treated in one single Act, and that the 
responsible technical departments fall under one ministry. 
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25. In terms of SRN funding, the Ministry of Finance (MOF) and RBN are the main actors. A clear 
distinction of roles is lacking here, however, as some funding for maintenance goes through RBN, 
while other funding goes directly to DOR. It is highly recommended to ensure that all funding for 
maintenance goes through RBN, allowing it to live up to its envisaged role of a single window for 
road maintenance funding, while funding for road development be transferred by the MOF directly 
to DOR. 

26. In the case of monitoring and evaluation, there is a lot of repetition of responsibilities, with 
projects and DROs, DOR, MPPW and NPC all focusing on outputs only, and each subsequent 
level only being responsible for the compilation of data. Except in donor assisted projects, there is 
currently very little analysis at outcome level, let alone at objective level. It is highly recommended 
that DOR focus more on both the outputs and outcomes at project and department level, while 
NPC should focus more on the outcomes and objectives at national level, with MPPW playing a 
kind of intermediate role in compiling and analysing monitoring data from its different departments. 

ACTION PLAN 

Problem Action Timeframe Responsible 

The Public Roads Act (1974) is severely 
outdated, and does not provide sufficient 
legal basis for the road sector regarding 
issues such as road classification, design 
standards and responsibilities. There are 
several different policy documents regarding 
road classification and design standards, 
leading to confusion. 

Amend the PRA to clearly define issues 
such as road classification, design 
standards and responsibility that are 
currently defined through different policy 
documents. Develop a Publics Road 
Regulations to provide the details 
regarding these issues. 

FY 2015-16 Cabinet 
ParliamentDOR 

The Land Acquisition Act (1977) is not fully 
in line with international practice and is 
limited to acquisition without sufficient 
provision for resettlement. 

Amend the LAA to be more in line with 
international practice regarding land 
acquisition, and expand its scope to 
include resettlement as well as temporary 
acquisition as currently regulated by the 
PRA. 

FY 2013-14 Cabinet 
ParliamentDOR 

The Public Procurement Regulations (2007) 

do not include provisions for e-procurement. 
Amend the PPR to include  
e-procurement in line with the PPA. 

FY 2012-13 Cabinet 

The Motor Vehicle and Transport 
Management Act (1993) and Regulations 
(1997) do not clearly define the responsibility 
for enforcement of traffic rules and for road 
safety measures, and do not include all 
aspects of road safety. 

Amend the MVTM Act (1993) and 
Regulations (1997) to include all aspects 
of road safety, transforming them into a 
Road Safety Act and Regulations. Clearly 
stipulate the roles and responsibilities for 
all road safety stakeholder agencies and 
improve enforcement of the traffic rules 
and collection of fines. 

FY 2013-14 Cabinet 
ParliamentMPP

W/DOR 
MLTM/DOTM 
MHA/NTP 

There are currently a number of strategic 
policy documents defining the objectives and 
targets for DOR, resulting in significant 
overlap and contradiction. 

Develop a rolling key policy document for 
DOR to be updated at regular intervals 
and to provide the basis for annual 
implementation plans as well as 
monitoring and evaluation at output, 
outcome and objective level. 

FY 2013-14 DOR 

Road safety, social assessment and 
monitoring and evaluation are not properly 
dealt with through policy documents. 

Develop specific guidelines and policy 
documents for road safety, social 
assessment and monitoring and 
evaluation . 

FY 2012-13 DOR 

The addressing of road safety is complicated 
by the fact that responsibility is spread over 
different ministries. 

Place DOTM and DOR under one single 
ministry to ensure proper coordination 
between traffic management and road 
management, enabling a better response 
to road safety issues. 

FY 2013-14 Cabinet 
MLTM 
MPPW 

In practice DOR is active in the management 
of the LRN and local bodies are involved in 
the management of SRN roads. 

Ensure that all management activities for 
SRN roads fall under the responsibility of 
DOR and those for LRN roads are 
delegated to DOLIDAR and local bodies, 
in line with existing legislation. 

FY 2013-14 DOR 
DOLIDAR 
DDCs 
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Problem Action Timeframe Responsible 

Funding for maintenance of the SRN is partly 
bypassing RBN, undermining its role as a 
single window for road maintenance funding. 

Ensure that all road maintenance funding 
flows through RBN. 

FY 2012-13 MOF 
RBN 
MPPW/DOR 
MLD/DOLIDAR 
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ACCRONYMS 

AADT Average Annual Daily Traffic 

AASHTO American Association of State Highway and Transportation Officials 

ADB Asian Development Bank 

ADT Average Daily Traffic 

AMGB Asphalt Mix over Granular Base 

APM All Party Mechanism 

ARMP Annual Road Maintenance Plan 

BIMP Bridge Improvement and Maintenance Project  

BMS Bridge Management System 

BOOT Build, Operate, Own, Transfer 

BOQ Bill of Quantities 

BOT Build, Operate, Transfer 

BS Bridge Section 

CBR Cost Benefit Ratio 

CIAA Commission for Investigation of Abuse of Authority 

CRS Central Road System 

CSA Civil Service Act 

CSR Civil Service Regulations 

CTEVT Council of Technical Education and Vocational Training  

DAO District Administration Office 

DBST Double Bituminous Surface Treatment 

DDC District Development Committee 

DDF District Development Fund 

DFID Department for International Development (UK) 

DG Director General 

DOLIDAR Department of Local Infrastructure Development and Agricultural Roads 

DOR Department of Roads 

DOTM Department of Transport Management 

DPMAS District Poverty Monitoring and Analysis System  

DR District Road 

DRCC District Road Coordination Committee 

DRILP Decentralized Rural Infrastructure and Livelihood Project  

DRO Divisional Road Office 

DRRMC District Rural Road Maintenance Committee 

DRRMF District Rural Road Maintenance Fund 

DRSP District Road Support Programme 

DRUC District Road User Committee 

DTCO District Treasury Controller Office 

DTICC District Transport Infrastructure Coordination Committee 

DTMP District Transport Master Plan 

DTO District Technical Office 

EIA Environmental Impact Assessment 

EIRR Economic Internal Rate of Return 

EMP Environmental Management Plan 

EPA Environmental Protection Act 

EPR Environmental Protection Regulations 

ESMF Environmental and Social Management Framework 

FCAN Federation of Contractor Associations of Nepal 

FR Feeder Road 

FRN Major Feeder Road 
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FRO Minor Feeder Road 

FY Financial Year 

GDP Gross Domestic Product 

GESI Gender Equality and Social Inclusion  

GESU Geo-Environmental and Social Unit 

GGA Good Governance Act 

GIS Geographic Information System 

GIZ Gesellschaft für Internationale Zusammenarbeit 

GON Government of Nepal 

GPS Global Positioning System 

GR Gravel 

GRSP Global Road Safety Partnership 

gTKP global Transport Knowledge Partnership 

HDM Highway Design and Management 

HMIS Highway Management Information System 

IEE Initial Environmental Examination 

ILO International Labour Organization 

IOE Institute of Engineering 

IPP Indigenous Peoples Plan 

IPPF Indigenous Peoples Planning Framework 

IRAP International Road Assessment Programme 

IRF International Road Federation 

IRI International Roughness Index 

IRTAD International Road Traffic and Accident Database 

IT Information Technology 

IUCN International Union for Conservation of Nature 

JICA Japan International Cooperation Agency 

KTM Kathmandu 

LAA Land Acquisition Act 

LBES Labour-Based, Equipment-Supported 

LBFAR Local Body Financial Administration Regulations 

LCS Low Cost Surfacing 

LDO Local Development Officer 

LEP Labour-based, Environmentally friendly, Participatory approach 

LGAF Local Governance and Accountability Facility 

LGCDP Local Governance and Community Development Programme 

LID Local Infrastructure Development 

LIDP Local Infrastructure Development Policy 

LRBP Local Roads Bridge Programme 

LRBSU Local Roads Bridge Support Unit  

LRN Local Road Network 

LRUC Local Road Users Committee 

LSGA Local Self Governance Act 

MC/PM Minimum Conditions - Performance Measures 

MDAC Ministerial Development Action Committee 

MfDR Managing for Development Results 

MH Mid Hill Road 

MHA Ministry of Home Affairs 

MIS Management Information System 

MLD Ministry of Local Development 

MLRM Ministry of Land Reform and Management 

MLTM Ministry of Labour and Transport Management 

MOEST Ministry of Environment, Science and Technology 
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MOF Ministry of Finance 

MPPW Ministry of Physical Planning and Works 

MS Microsoft 

MVTM Motor Vehicle and Transport Management 

MVTM  Motor Vehicle and Transport Management Act and Regulations 

NBS Nepal Bridge Standards 

NDAC National Development Action Committee 

NEFIN Nepal Federation of Indigenous Nationalities 

NEPAP National Environmental Policy and Action Plan 

NFDIN National Foundation for Development of Indigenous Nationalities 

NH National Highway 

NLS National Living Standards 

NPC National Planning Commission 

NPR Nepalese Rupee 

NPR  Nepalese Rupees 

NPRRM National Plan for Rural Road Maintenance  

NPV Net Present Value 

NRA National Roads Authority 

NRS Nepal Road Standards 

NRSC National Road Safety Committee 

NTP Nepal Traffic Police 

NTSC National Transport Safety Committee 

NVC National Vigilance Centre 

OAG Office of the Auditor General 

OPEC Organization of Petroleum Exporting Countries 

OPRC Output- and Performance-based Road Contract 

PAN Permanent Account Number 

PER Public Expenditure Review 

PIP Priority Investment Plan 

PMED Planning, Monitoring and Evaluation Division 

PMEU Planning, Monitoring and Evaluation Unit 

PPA Public Procurement Act 

PPAC Parliamentary Public Accounts Committee 

PPMO Public Procurement Monitoring Office 

PPP Public-Private Partnership 

PPR Public Procurement Regulations 

PR Postal Road 

PRA Public Roads Act 

PWD Public Works Directives 

RAIDP Rural Access Improvement and Decentralization Project 

RAP Road Access Programme 

RBA Roads Board Act 

RBG Road Building Group 

RBN Roads Board Nepal 

RBR Roads Board Regulations 

RCG Road Construction Group 

RCIW Rural Community Infrastructure Works 

RCSP Road Connectivity Sector Project 

RFP Request for Proposal 

RIP Road Improvement Project 

RMDP Road Maintenance and Development Project 

RMUC Road Maintenance Users Committee 

RMUG Road Maintenance Users Group 



ACCRONYMS 

158 

RNDP Road Network Development Project 

ROW Right of Way 

RP Resettlement Plan 

RPF Resettlement Policy Framework 

RRA Rural Road Class A 

RRB Rural Road Class B 

RRC Rural Road Class C 

RRD Rural Road Class D 

RRE Rural Road Class E 

RRRSDP Rural Reconstruction and Rehabilitation Sector Development Program 

RSDP Road Sector Development Project 

RTI Rural Transport Infrastructure 

RTI-SWAp Rural Transport Infrastructure - Sector Wide Approach 

RTMIS Rural Transport Management Information System 

RTSU Road and Traffic Safety Unit 

SAP Rural Infrastructure Development Strategic Action Plan 

SBST Single Bituminous Surface Treatment 

SCAEF Society of Consulting Architecture and Engineering Firms  

SDC Swiss Development Cooperation 

SDI Surface Distress Index 

SEACAP South-East Asia Community Access Programme 

SECON Society of Engineering Consultancies 

SRN Strategic Road Network 

SSRN Statistics for the Strategic Road Network 

STAM Surface Treatment over Asphalt Mix 

STFP Subregional Transport Facilitation Project 

STGB Surface Treatment over Granular Base 

SUR Strategic Urban Road 

SWAp Sector Wide Approach 

TBC To be confirmed 

TCO Treasury Controller’s Office 

TESU Traffic Engineering and Safety Unit 

TMC Transport Management Committee 

TMO Transport management Office 

TOR Terms of Reference 

TYIP Three Year Interim Plan (2008/09 - 2010/11) 

TYP Three Year Plan (2011/12 - 2013/14) 

UNESCAP United Nations Economic and Social Commission for Asia and the Pacific 

UR Urban Road 

US$ United States dollar 

VAT Value Added Tax 

VCDF Vulnerable Community Development Framework 

VDC Village Development Committee 

VOC Vehicle Operating Costs 

VPD Vehicles Per Day 

WB World Bank 

WBM Water Bound Macadam 
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