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Abstract 

Most developing country governments face the dilemma of how to promote affordable public transport for the urban poor, in the context of the established trend to turn to the private sector for the provision of public transport services. In developing countries, the general outcome is a large number of individual operators whose main aim is (not surprisingly) to maximise profits. The drive for profitability can be achieved by increasing efficiency and cutting bloated costs, but may also lead to unfavourable behaviour that can adversely affect passenger safety and comfort and could also damage the urban environment. Perceptions of users of public transport are important as these perceptions determine attitudes towards the service. 

This paper presents a comparison of user attitudes in two cities in Africa and Asia with a population in excess of 2 millions: Dar es Salaam (Tanzania) and Faisalabad (Pakistan). The views of stakeholders were established as part of a wider DFID- sponsored study of ‘Partnerships to improve access and quality of urban public transport for the urban poor’ and used content analysis, literature reviews, historical analysis, case studies, focus group discussions, forums and workshops. The stakeholders involved included users, particularly passengers from low-income households, providers and operators of services, drivers and conductors, and regulatory agencies.

The outcome suggests the need to find new methods of regulation and control, reflecting the new situation where large numbers of private sector operators rely upon individually-owned small vehicles, instead of a public sector monopoly which ran large buses less frequently in search of presumed economies of scale. The challenge is to find a way to regulate and control this multiplicity of small businesses in such a way as to retain the cost minimisation pressures of the profit-seeking private sector without sacrificing safety, health or quality of service. This challenge has been met by the Faisalabad Urban Transport Society (FUTS), which is effectively a public-private partnership, and which provides a useful model for reconciling the interests of multiple stakeholders.
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 1 Public transport and the urban poor

Access to affordable public transport is critical for the urban poor, as it offers a way out of economic, social and physical isolation. Traditionally governments in developing countries sought to provide this through a monopoly public sector supplier, which they controlled and which rarely had operational and financial results as key performance criteria. Many of these suppliers performed poorly, were subject to undue political influence, and were unwilling or unable to react appropriately to changing customer demand. As a result, governments have increasingly turned to the private sector for the provision of public transport services in cities and urban centres. Wherever private operators predominate in a city under conditions of unfettered competition, the general outcome is a large number of individual operators whose main aim is (not surprisingly) to maximise profits. The small- or midi-type capacity vehicle that the private sector prefers, and can afford to invest in, differs appreciably from the larger conventional buses that are generally favoured by the public sector. 

The drive for profitability can be achieved by increasing efficiency and cutting bloated costs, but may also adversely affect passenger safety and comfort. For example, in a totally unregulated environment, driver behaviour may deteriorate as vehicles "race" each other to stops along the route to either pick up passengers or complete their trip to pick up more passengers for the return journey. Vehicles may not be properly maintained. Operators (drivers and conductors) often 'hire' the vehicle on a daily basis, having to guarantee the owner an agreed sum. The result is that the vehicle is worked as long as possible to maximise earnings for the operators, with scant regard for the longer-term reputation of the service provider. To this extent, bus operation is a “fail dangerous” rather than a “fail safe” industry, and the primary role of regulation is to minimise the risk of failure without reverting to the inefficiencies of monopoly provision.

2 Method

The predominant ‘how and why’ nature of this research led to a case study approach. It was understood at the outset that case studies would not generate statistically representative generalizations; however, they would contribute to the logical explanation of events on the basis of both quantitative and qualitative data (see, for example, Yin (1993). The study locations, Faisalabad (Pakistan), Colombo (Sri Lanka) and Dar es Salaam (Tanzania), provided a variability of situation and hence allowed a rigorous testing of the findings. 

3 Background

This paper compares stakeholder attitudes in two cities, one African and one Asian, with a view to drawing out some general lessons on how public transport should be regulated in order to secure optimum benefits for the urban poor. Table 1 below provides basic statistics on population and rate of urban growth.

Table 1 Estimated population and national rate of urban growth

	
	City population (est. 2000)
	Rate of urban growth 1990-5
	Rate of urban growth 1996-2000

	Dar es Salaam


	2,347,000
	8.33
	6.31

	Faisalabad


	2,232,000
	4.14
	4.31


Source: United Nations (2001), World Urbanization Prospects: the 1999 Revision, United Nations (Population Division), New York.  

Dar es Salaam: The city has grown rapidly since the late 1940s.  In the 1948 census the population was 69,227, almost doubling to 128,742 by the census in 1957.  During this period the city remained highly concentrated, with its boundaries on average less than five kilometres from the sea front or the then town centre. The growth has continued and the estimated population in 2000 was 2,286,730, with a continuing annual growth rate of about 4.5 per cent against the national average of 2.8 per cent. In 2000, the city was divided into three municipalities; Ilala (209 sq.km.), Kinondoni (501 sq.km.) and Temeke (684 sq.km.)  In total the city occupies 1,394 sq.km.

In May 1974, Dar es Salaam Motor Transport was split into two semi-autonomous transport Companies, namely “Shirika la Usafiri Dar es Salaam (UDA)” and National Bus Service (NBS) commonly known as “Kampuni ya Mabasi ya Taifa (KAMATA)”. UDA was charged with the responsibility of providing urban public transport in the city; while KAMATA had the responsibility of providing inter-regional passenger transport services throughout the mainland of Tanzania.  Neither company was seriously expected to operate commercially, and proposed fare increases had to be approved by the Cabinet.  Although the intention was to make public transport affordable, there was no mechanism to compensate the companies for the difference between economical fares and those approved by the government, which were far lower than even the break-even point.

Use of public transport by city commuters increased from 18 per cent in 1965 to 60 per cent in 1982, as the city grew rapidly in both area and population. However, the UDA service deteriorated rapidly in the 1970s and early 1980s due to a range of problems including an aged and obsolete fleet, lack of qualified maintenance technicians and a lack of foreign exchange to purchase spares directly from overseas. Operational problems included an excessive staff/vehicle ratio, which was already high in 1975 at 7.6:1, but rose during 1991/92 to no less than 28:1 for serviceable vehicles. Thus operating costs doubled in the eight years from 1974 to 1982, while passenger fares remained stable.

The liberalisation of public transport in Dar es Salaam came about due to the poor performance of the UDA. The period after 1983 saw the dominance of private operators, mostly owning only one vehicle.  It could be argued that this fragmentation is the cause of poor public transport services (although earlier experience with the UDA does not argue strongly for a public sector monopoly). In fact, there is usually a reason for apparently perverse behaviour. For example, private operators were reluctant to carry students not from personal bias but because they paid only a fraction of the adult fare.

Faisalabad: 60 per cent of the city’s population live in ‘Colonies’, which are planned developments recognised and accepted by the council. The remainder live in ‘Katchi abadies’ (houses developed in an unplanned manner and illegally occupied by squatters) or slums consisting of poor people who have moved to the edge of the city in the hope of finding work or education.  Public transport services generally only cover the ‘Colonies’, so the poor lack ready access to work opportunities and essential services. 

Although there is a considerable variety of modes of public transport in the city, including tongas (horse-drawn carts), conventional rickshaws, motorcycle rickshaws, buses, wagons and taxis, the market is dominated by Suzuki pick-ups.  Their original comparative advantage stemmed from the lack of control on route permits or other meaningful regulation. Even though permits exist today the system is not tightly regulated.  There have been some attempts to allocate certain pick-ups to various routes and areas of the city.  However, there are so many different providers and such a high demand that overcrowding becomes a serious issue. The capacity for the urban bus is 50, but during peak hours 100 passengers may be carried with some standing, sitting on the roof and holding on to attached ladders. In some areas overloading is not allowed, and this means that people have to wait on average 8 minutes for a bus service.

4. The users’ perspective

Dar es Salaam: The main travel needs for users in Dar es Salaam are for

petty trading, formal employment, schooling, social and recreational activities, and

farming and market gardening (to take produce to market outlets in the city). Most poor residents rely very heavily on public transport, and only use taxis for emergencies such as the need to rush a sick person to hospital. Cycling is not seen as a feasible option and most respondents (73 per cent) said that they are afraid to use bicycles for safety reasons. 75 per cent of residents live in ‘unsurveyed areas’, which lack essential services including roads, clean water, electricity, schools and health facilities and also suffer from the absence of access to public transport. They felt that more effective regulatory and inspection procedures are required.  These could include shortening routes, removal of unroadworthy vehicles, improving cleanliness, revoking the licenses of reckless drivers, penalising bad behaviour by conductors and prohibition of operators from carrying excess passengers. However others stated that ‘most daladalas (privately-owned minibuses) are in good condition. This is because of the competitive nature of the business as every operator fights to attract passengers. In most cases passengers do not board old, worn-out vehicles’.

36 per cent asserted that women are mistreated inside buses, mainly in the form of ‘being pushed around by the stronger commuters when women scramble for the buses, especially during rush hours’. However, women commented that ‘embarrassment caused by the conductors is not gender selective’. Respondents mentioned that public transport for schoolchildren needs special attention, since they are frequently denied access to public transport services, due to the disparity between adult and children’s fares. 

Few respondents were happy with the bus services, and commented that daladala buses sometimes stop in the middle of the road or at areas where visibility is poor. This was reported to be one of the prime causes of traffic accidents and traffic jams. Respondents claimed that both mini-buses and larger buses operate without timetables or bus stops along the route. Because of the lack of bus stops along most routes there is often undue traffic congestion and degradation of roadside pavements. Although there were many complaints about the quality of service, few respondents were prepared to pay a higher fare for an improved service.

Faisalabad: 44 per cent of respondents used public transport for work and 38 per cent for education and only 10 per cent for shopping.  Travel on foot is possible for short journeys, but for any long distance public transport is essential. The average family might have 2-3 bicycles or perhaps a donkey and a cart.  Most users live in households with around 6-8 people. In some areas the literacy rate is only 47 per cent, which means that their jobs are often poorly paid.  The cost of transport is a high proportion of their income, and their disposable income is always very low.  35 per cent of the people in the survey earn 2001 to 3000 Rs and 22.5 per cent earn 3001 to 4000. Due to the size of the city, jobs are spread across a substantial area and it is difficult for people to find work close to their homes. 72.5 per cent of the respondents were unhappy with the level of service, complaining that buses were dirty and dangerous.

The study sought opinions about the behaviour of drivers and conductors with passengers in general, and towards women in particular. 90 per cent confirmed that they ‘behaved properly’, but the remaining 10 per cent disagreed and suggested that ‘some seats be reserved for women’ or ‘the running of some sort of service exclusively for women during peak hours’.

5. Vehicle owners’ perspective

Dar es Salaam: Apart from an expected demand for higher fares and lower taxes on spare parts and fuel, owners of daladalas were particularly concerned with the way in which traffic was regulated and controlled. They felt that traffic police should monitor bus movements at terminal points so as to check route shortening instead of focusing on minor offences. There was a general demand for improvements in infrastructure, including roads, shelters and benches for passengers, public toilets, storm water drains, bus stops and parking bays at terminal points. Owners also stated that decision-making by the Dar es Salaam Regional Transport Licensing Authority (DRTLA) should be more transparent, especially on the issue of allocation of bus routes. Finally, owners suggested a need to establish a course on public transport issues focusing on primary and secondary schools, so as to impart knowledge on the use of transport services by students.

Faisalabad: Owners recognised that their employees were largely untrained, and a survey revealed that 76 per cent were illiterate.  Few understood the mechanics of the vehicles they were driving or conducting.  Management controls were minimal, and the drivers were trusted to return daily incomes to the owners after a day’s work. 

6. Bus drivers’ and conductors’ perspective

Dar es Salaam: Many drivers and conductors complained that because they have to remit fixed amounts of money to the bus owners daily, they are obliged to use whatever means at their disposal to reach the target, otherwise they will lose their jobs.  They often work from 5am to 10pm with only a half-hour break for lunch. Many buses have poor suspension, and make passengers very uncomfortable.  Drivers and conductors also complained about the lack of formal employment contracts with bus owners, which mean that the owners can terminate employment without a notice.  Some drivers proposed that the DRTLA should help them to establish a Drivers’ and Conductors’ Association to help safeguard their employment and reduce excessive working hours.  Many felt that unless all drivers and conductors are paid monthly salaries (as some are), mistreatment of passengers and reckless driving cannot be checked, because they are bound to obtain the target return agreed with the owners (plus some extra income for themselves). Drivers were anxious to emphasis the difficult nature of their job. One commented that “People think that we are comfortable minting money and are happy to do this job; it is not an easy job; we work like ‘wamwaga zege’I; meaning we work “like casual labourers’ at a construction site.  Generally drivers in Dar only have the most basic of driving licenses.  

Faisalabad:  Few drivers or conductors had contracts for work.  They were paid on a weekly or day-by-day basis and could lose their jobs if they did not achieve certain targets each day.  Both drivers and conductors often worked 10 - 12 hours a day with only a small break for lunch. 89 per cent said that the traffic signals and signs were below standard. Regarding traffic rules and regulations, the government has produced few clear guidelines, and even these few are rarely studied by drivers or conductors.  Traffic violations include:

· driving without a valid licence;

· use of horn near hospital and schools, even using a pressure horn;

· driving on high beam at night;

· driving unfit vehicles emitting black exhaust fumes; and

· overloading of passengers inside or on the roof of the vehicle.

Although they recognised the need for enforcement of traffic regulations, they believed that corruption exists within the police. Since fines imposed for infringement of the rules can be costly, drivers are tempted to offer bribes to officers that are less than the fine.

7. The regulatory system

Dar es Salaam: The traffic department of the Police Force is responsible for designating and allocating routes to public bus operators, whereas the DRTLA is inter alia responsible for monitoring and enforcing route compliance among the operators. Currently it is estimated that there are 6,000-7,500 privately owned vehicles, of which only 6,000 are properly registered and licensed, and only 20-30 owned by the public sector.  A permit for a route is normally valid for one year and costs TShs.200, 000/=. This excludes unofficial ‘incentive payments’, which certain respondents suggested may be imposed by corrupt officers involved in the permit and or route allocation process.  The Police Force is also involved in inspecting vehicles for their roadworthiness and testing of drivers for professional competency to drive various categories of vehicles.

Faisalabad: Regional Transport Authorities (RTAs) were established under section 46 of Motor Vehicle Ordinance, 1965 with power to issue route permits, issue bodybuilding licenses, check overloading, issue licenses to goods forwarding agencies and impose penalties on violators. In 1982 an independent office of the RTA was established for the Faisalabad Division. With the introduction of District Government plan in 2000, the administrative set up was amended and the RTA is now responsible for the Faisalabad District. It has started planning to reduce traffic congestion at important junctions, especially during rush hours, and has suggested the following measures to improve the system:

· provide effective training courses for users, operators and regulators;

· eliminate corruption;

· construction of good quality roads; and

· reduce encroachment from the city, particularly the Central Business District, to improve transport flow. 

The office of the Motor Vehicle Examiner reports directly to the Secretary of the RTA and operates under the powers of Motor Vehicle Rules. Its main functions are to issue and renew fitness certificates to all modes of motorised public transport and impose penalties on those found guilty of running unfit public transport vehicles. 

The Traffic Police Department is responsible for:

· issuing transport vehicle licenses; 

· controlling the flow of traffic on the city roads;

· implementation of traffic laws and to check the violators;

· apprehending defaulters and following up traffic violation cases;

· designating parking places and one way streets;

· restricting or allowing any type of vehicles from any road of the city.

· fixing timings for deliveries by heavy loaded trucks in the city;

· setting routes for the passing of inter city transport; and

· checking vehicle ownership and holding stolen vehicles on behalf of the Punjab Police.

8. The challenge of regulation

The case studies yield a variety of viewpoints and experience, but the common factor is that public transport services are now largely provided by the private sector, after previously being a public sector monopoly. In general, cost and customer pressures for increased frequency and flexibility have led operators to rely upon a large number of small vehicles, while the remaining public sector firms continue to prefer to run large buses less frequently in search of presumed economies of scale. The challenge is therefore to find a way to regulate and control this multiplicity of small businesses in such a way as to retain the cost minimisation pressures of the profit-seeking private sector without sacrificing safety, health or quality of service. 

Regulation can be applied in three ways, over quality, quantity and price. Quality control in the bus industry mainly concerns the construction, maintenance and operation of vehicles. It is justified by the difficulty faced by consumers in assessing whether the vehicle they are boarding is safe, and the advantage in applying common minimum standards. However, if standards are specified in excessive detail, it is possible that useful innovations will be stifled and operations will become steadily less efficient and economical. Quantity control, by limiting the number of vehicles that may ply a particular route, can bring about a more efficient use of resources and combat congestion. However, it can also be anti-competitive and, by offering preference to a limited number of operators, it offers potential advantages to those with undue or improper influence. Price control can be useful in avoiding excessive tariffs, particularly where quantity control limits competition. However, “fair” tariffs are difficult to set, and there is again a danger of corruption if the regulator enjoys excessive powers. Thus regulation, although necessary, should be light and unobtrusive and should be applied only to meet well-considered and generally-agreed objectives.

In both cities there are considerable difficulties in controlling private operators in terms of routes and timetables. To some extent, this is inevitable in a “contestable market”, where existing operators are forced to be competitive in order to avoid losing market share to newcomers. However, there is a need for sufficient order to offer a reliable and predictable service to passengers. Even if a vehicle has been assigned a route to operate, it is extremely difficult to ensure that the vehicle only operates on that route unless some form of operators’ association enforces the rule on behalf of its members. 

The overriding challenge is to find a way to ensure effective regulation of private sector services, which are mostly in the hands of small operators and inevitably fragmented. This is an advantage in one important sense, in that regulation can be lighter in sectors which are open to free competition and in which there are no significant economies of scale. Light regulation is a particular advantage in environments where corruption is a real or potential problem, since the heavier and more detailed the regulation, the greater the incentive to corrupt practices. However, a highly fragmented market brings its own problems, since it is easier for a regulator to liase with a group of operators rather than with a large number of individual operators. It is also easier for passengers to communicate with such a group than with individual owners/drivers. 

The role of transport regulators is crucial. They have to ensure that the supply of public transport services is sufficient to meet the perceived demand, and that vehicles registered to operate on a particular route operate on that route in accordance with the agreement. The process of regulation should also be carried out in a demonstrably open and honest way, since regulation combined with corruption can produce a worse situation than an unregulated market. Arising from the case studies, there is one regulatory model which appears promising.

9. FUTS: An approach to self-regulation

Seeking to overcome the limitations of the public sector and to harness the potential of the private sector the Commissioner of the Faisalabad Division established a public-private partnership in January 1994 for the provision of public transport. A government-organised non-government organisation (GONGO) was set up to manage and run urban transport through the joint collaboration of government and transport operators. This GONGO was entitled the Faisalabad Urban Transport Society (FUTS), which was registered as a voluntary social welfare agency with the Commissioner as its executive head. The main objectives of FUTS were to provide, maintain and supervise transport facilities for the commuters of Faisalabad. The secondary objectives are to replace old and obsolete vehicles and to control environmental pollution.

FUTS has a fleet of around 1,000 wagons (15-seater stage carriers or minibuses), which have been provided entirely by the private sector (mainly by individual operators). The service is operated on 14 routes, with an average route length of about 26 kilometres. The number of wagons operating on individual routes varies from a minimum of 10 to a maximum of 130. They are available throughout the day from 6 am to 10 pm. However, there is no pre-defined schedule for the service. The wagons normally start from their point of origin when full, or when the operator judges there is a good chance to get passengers on the way. At present FUTS has a single main terminal, which provides for convenient interchange between services but sometimes leads to congestion. A second terminal near the railway station is under consideration. FUTS has specified the location of bus stops and has installed signboards with the help of various commercial firms. Being registered as a voluntary social welfare agency, it has social obligations to its members and has a social outlook in respect of its operations. For instance, it ensures routes are not "cut" by its drivers (a frequent temptation for private operators), by establishing three check -points along each routes operated.

FUTS operates as a co-operative. Each individual owner is registered with the society and completes documents of agreement for running his wagon on the routes. This agreement normally remains valid for a period of one year and the vehicle is registered with FUTS for that period. However, the vehicle remains in the possession of the owner who hires staff (a driver and a conductor) who run the wagon. The owner is responsible for paying the driver and conductor. In theory an owner cannot register more than one vehicle at a time with FUTS, but in practice there are owners who register additional vehicles in the names of their relatives to meet the terms of the agreement.

Although the Regional Transport Authorities (RTAs) remain responsible for issuing route permits, the Society effectively makes the decision on behalf of its members and its decisions are forwarded to the RTA for formal approval. The Society considers each route permit in discussion with operators. Thus the operators themselves review the potential profit on a particular route and then submit an application for a route; FUTS normally agrees the application. No maximum number of vehicles per route is specified. Rather, an assessment by a prospective operator of passenger demand and financial viability of the route is the deciding factor.

The operators deposit a sum of Rs.5,000 as security, which is refundable on expiry of the agreement, and Rs.15,000 is paid annually as a donation to charity. In addition there is a monthly payment of Rs.200 to the welfare fund and operators deposit Rs.1,500 per month with the Society and a payment of Rs.1,050 par annum to the RTA for the grant of the official route permit. The Society has the right to increase any of these charges without prior notice. Normally an operator makes between Rs.25,000 and Rs.30,000 per month after meeting all expenditures for fuel, staff and maintenance. FUTS is run frugally. Support staff are employed on a contractual basis and are responsible for route allocation, supervising operations, enforcement of regulation and general administration. The administrator who heads the support staff is a retired magistrate. Guards and mobile supervisors are mainly retired from the army. When the case study was prepared the total staff numbered 81, of whom 66 were security guards.

Even FUTS is not immune from criticism. The Administrator of FUTS faced his critics at a City Forum organised under the research project. His responses are summarised in the following table.

Table 2
FUTS: Responses to criticisms

	Criticism
	Response by FUTS Administrator

	Inadequate supervision
	FUTS Supervisors work in co-ordination with the police, and are directly responsible for checking driving licenses, vehicle condition and so on.

	Wagons do not cover full route
	This is limited to 2-3 per cent of cases. Offenders are fined by the Society.

	Bad behaviour by drivers and conductors, particularly to women
	FUTS staff try to encourage improved behaviour, but most drivers and conductors are illiterate and have received no training. FUTS has arranged some workshops and hopes to establish a training school.

	Lack of services for drivers and conductors
	At present services are only available at the main terminal, but FUTS hopes to establish additional facilities at sub-terminals (route termination points)

	The FUTS fleet is declining
	The peak year was 2000, but it declined to 950 wagons in 2001 and has since stabilised. It is estimated that about 100 additional wagons operate on FUTS routes without registration, and FUTS supervisors fine such illegal operators.

	More bus stops are required
	An agreement with the telephone company will lead to the establishment of telephone booths at bus stops under a sponsorship arrangement.

	Bus services are only available on main roads
	Many link roads are in too poor a condition and do not generate sufficient traffic for profitable bus operation. FUTS sometimes rotates operators between routes so that the burden of uneconomic routes is shared.

	Need for route expansion
	FUTS has to consider the profitability of the operator as well as the facility for users. When FUTS receives a request for a new route from residents, it undertakes a feasibility study to check whether it would be economic.

	FUTS wagons are in poor condition
	Most wagons were purchased under an assisted purchase scheme in the mid-1990s. Some owners lack sufficient funds for maintenance after repayment of bank loans. FUTS has endorsed a scheme for preventive and regular maintenance, which it works to enforce.

	A City level forum should be established to include all stakeholders
	The Administrator would welcome such a forum, provided that its members take their responsibilities seriously.


Despite these criticisms, it is generally agreed that the FUTS model has proved successful both from both a regulatory and a planning perspective, and both city transport administrators and passengers have benefited from a more regular and reliable service. The key to this success is the focus on light and sensitive regulation with full involvement by bus operators, and a recognition that routes must be profitable if operators are to make the long term commitment necessary to maintain and improve services. The fact that FUTS is run economically and, so far, without excessive bureaucracy, is an important contributory factor.
10 Conclusions

The outcome suggests the need to find new methods of regulation and control, reflecting the new situation where large numbers of private sector operators rely upon individually-owned small vehicles, instead of a public sector monopoly which ran large buses less frequently in search of presumed economies of scale. The challenge is to find a way to regulate and control this multiplicity of small businesses in such a way as to retain the cost minimisation pressures of the profit-seeking private sector without sacrificing safety, health or quality of service. This challenge has been met by the Faisalabad Urban Transport Society (FUTS), which is effectively a public-private partnership, and which provides a useful model for reconciling the interests of multiple stakeholders. Followed by further studies similar partnership oriented regulations may be suitable for other cities of the developing countries. 
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