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EXECUTIVE SUMMARY 

At national and provincial level, the removal of litter in the road reserve and fencing of roads 

are part of the routine road maintenance function which is the responsibility of national and 

provincial roads authorities. National roads are relatively well-funded, and the national roads 

authority indicates that it has sufficient funds to carry out the required litter removal and 

fencing. 

 

Lack of funding is the key constraint to removal of litter and fencing in the road reserve at 

provincial level. Provincial roads authorities would be strongly supportive of funding to 

enable them to issue increased volumes of contracts involving removal of litter amongst 

other routine road maintenance activities. The provincial infrastructure grant could be used 

for this purpose. 

 

The low status of the function of removing litter in the road reserve is an additional constraint 

to lack of funding at municipal level. In some municipalities removing litter in the road 

reserve is the responsibility of the solid waste department, in others it is the responsibility of 

the roads department.  The municipal infrastructure grant cannot be used for routine 

maintenance functions. 

 

The current proposals for the second phase of the EPWP will result in an improved enabling 

environment for road reserve litter removal to be included as an EPWP programme. Firstly, 

there is an increased emphasis on longer-term employment, and road reserve litter removal 

along with other routine road maintenance activities are very suitable for providing people 

with part-time work on an ongoing basis, as is being done in the Zibambele programme in 

KwaZulu Natal. Secondly, the introduction of a non-state sector in the second phase will 

provide opportunities for non-state litter removal initiatives, including removing litter from the 

road reserve. However safety would be a key issue in this regard and the agreement of the 

relevant roads authorities would need to be obtained. Thirdly, the introduction of a 

performance-based incentive grant for the infrastructure sector at provincial and municipal 

level should provide a strong incentive and additional funding for provinces and 

municipalities to increase expenditure on outsourced routine road maintenance, which will 

include litter removal and fencing, amongst other work activities. In anticipation of such an 

increase, the EPWP unit in DPW and the EPWSP should develop appropriate support 
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packages to be offered to provincial departments and municipalities for scaling up routine 

maintenance programmes. 

 

1 BACKGROUND  

Litter in road reserves is an eye-sore which is incompatible with South Africa’s drive to 

increase tourism, particularly in the light of the forthcoming 2010 World Cup event. In 

addition, many of South Africa’s rural and peri-urban roads are not fenced off, and the 

accident rate caused by stray animals in the road reserve is unacceptably high. This has 

negative consequences, both in terms of injuries, loss of life and damage to property, and in 

terms of loss of valuable livestock by poor communities.  

 

With the above background in mind, and given that the removal of litter and fencing are 

relatively low-skilled work activities, the Expanded Public Works Support Programme 

appointed Global Sustainable Development and Sesikhona Consulting Services to carry out 

an investigation into the feasibility of EPWP initiatives to remove litter and erect fencing in 

road reserves.  

 

2 INTRODUCTION 

2.1 OBJECTIVES 

The objectives of the assignment were two-fold: 

1) The development of a methodology whereby hi-level assessments can quickly and 

cost effectively be undertaken on potential projects or programmes to determine 

whether they could become projects under the EPWP.   

2) Apply the methodology to the removal of litter and fencing of national, provincial and 

municipal roads in South Africa.  

2.2 METHODOLOGY 

The high level assessment tool was derived from a desk-top study of EPWP documents, 

including the current proposals for the second phase of the EPWP, the Code of Good 

Practice for employment and conditions of work for Special Public Works Programmes, and 

the gazetted Ministerial Determination for Special Public Works Programmes. The proposed 

assessment tool is provided in the Annexure to this report.  
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For the second objective, the service providers developed a questionnaire which was sent to 

42 officials from a range of provincial roads departments and municipalities. Unfortunately, 

despite repeated follow-ups, the response rate to the questionnaire was very poor. This may 

be due to litter collection and fencing responsibilities having a low status or even being 

neglected in some municipalities. Useful responses were received from Mangaung, 

Ethekwini, and the Limpopo Department of Roads and Transport. 

 

However, the questionnaires were complemented with telephonic interviews. Some of the 

officials indicated that they would prefer to be sent written questions rather than providing 

answers on the phone, but none of these officials responded to the written questions. 

Nevertheless, useful telephonic interviews were held with officials from the following road 

authorities: 

 South African National Road Agency (SANRAL) 

 Limpopo Department of Roads and Transport  

 Gauteng Department of Transport, Roads and Public Works  

 Ekurhuleni Metropolitan Municipality 

 Fetakgomo Local Municipality 

 Nkangala District Municipality 

 Delmas Local Municipality 

 

Consultations were also carried out with the Environmental sector coordinator in the EPWP 

unit in the national Department of Public Works and the national Department of Transport 

official responsible for infrastructure network management. 

 

3 FINDINGS 

3.1 INSTITUTIONAL ROLES AND RESPONSIBILITIES  

Removal of litter and fencing on the road reserve is the responsibility of the various roads 

authorities, including local and district municipalities, provincial roads departments, and the 

South African National Road Agency. These responsibilities are assigned by the 

Constitution, which states that: 

 Provincial governments have exclusive legislative competence for provincial roads 

 Municipalities have exclusive legislative competence for municipal roads. 

 

In terms of the South African National Roads Agency Act and various provincial legislation 

and municipal by-laws relating to roads, the bodies which are constitutionally-mandated to 
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be responsible for roads also own the roads and the road reserves. Therefore, as a 

minimum, any EPWP programme aimed at removing litter in the road reserve or fencing of 

roads would need to obtain the permission of the relevant roads authorities. 

 

In terms of the South African National Road Agency Limited and National Roads Act, the 

South African National Roads Agency (SANRAL) owns all the national roads and the assets 

associated with those roads. Ownership of provincial roads lies with provincial governments 

and these ownership rights are exercised by the provincial Departments of Transport, with 

the exception of Limpopo, which has created the Roads Agency Limpopo (RAL) which owns 

provincial roads in that province.  

 

Most of the road network is made up of provincial and municipal roads. In 2007, the National 

Road Network in 2007 consisted of approximately 16 000 km of roads, whereas the total 

network consisted of approximately 750 000 km of roads and streets.  

 

Roads become national roads by virtue of being declared as such by the national Minister of 

Transport in terms of the South African National Road Agency Limited and National Roads 

Act through notice in the Government Gazette. Similarly, provincial roads become provincial 

roads by virtue of being declared as such by provincial roads authorities in terms of 

provincial roads legislation. Roads which are not declared national or provincial roads then 

become municipal roads by default. 

 

In recent years progress has been in developing a national framework of criteria for 

determining when roads are national, provincial or municipal. A classification system has 

been approved by national Cabinet and agreed to by the intergovernmental structures for 

transport and roads. However, it has not yet been uniformly implemented across the country, 

and there are still many inconsistencies with regard to the definition of provincial and 

municipal roads in particular.  

 

Within the category of municipal roads, the Minister of Provincial and Local Government and 

MECs for Local Government are empowered by the Municipal Structures Act to allocate 

municipal functions between district and local Municipalities. Usually local municipalities are 

responsible for roads, but in some areas district municipalities are responsible for roads. 

 

The incomplete implementation of single national framework for defining roads has led to a 

lack of clarity regarding responsibility for certain types of roads in some areas. For example, 

in former homeland areas in particular there were no municipal authorities, and the 
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homeland government was responsible for all roads. After 1994, the new provincial 

governments took over the responsibilities of the former homeland governments. However, 

in terms of the Constitution, provincial governments were only responsible for provincial 

roads, and this led to a lack of clarity over responsibility for municipal roads in former 

homeland areas. In some instances this lack of clarity still exists, and sometimes results in a 

situation where no-one takes responsibility for certain roads.  

 

3.2 ROUTINE MAINTENANCE AND PWPS 

From a technical point of view, the removal of litter and the erection and maintenance of 

fences are usually classified as part of ‘routine maintenance’. This is distinguished from 

‘preventative maintenance’ which involves activities such as reshaping gravel roads and fog-

spraying, resealing and rehabilitating tar roads. Preventative maintenance prevents the road 

from deteriorating structurally and increases the life-cycle of the road.  

 

Routine maintenance activities are often repetitive and ongoing in nature. They are therefore 

suitable work activities for public works programmes, both because they offer opportunities 

for continuous employment in a defined geographic area and because they generally have 

relatively low skills requirements. Many routine road maintenance activities, including the 

collection of litter, are also naturally labour-intensive.  

 

A particularly interesting aspect of routine road maintenance activities is they are amenable 

to part-time work. Hence the KwaZulu Natal Department of Transport and Roads introduced 

the well-known Zibambele ‘length-person’ programme with a focus on routine maintenance 

activities. The programme involves allocating a stretch of road to a woman who must carry 

out the required routine maintenance on a part-time basis, including removing litter, filling 

potholes and clearing side-drains and culverts.  The part-time, yet ongoing, nature of the 

work enables the women to be employed on a continuous basis without violating the Code of 

Good Practice and related Ministerial Determination for employment and conditions of work 

for Special Public Works Programmes (SPWP, gazetted by the Department of Labour in 

2002) which states that no SPWP worker may be employed for more than 24-months within 

a 5-year cycle. A similar programme has been introduced by the Ethekwini Municipality, also 

under the name of Zibambele, which also includes litter collection in the road reserve. 
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3.3 FUNDING OF ROADS 

The national road network is partly self-financing through the operation of toll-roads and 

partly financed through fiscal transfers to SANRAL from the national Department of 

Transport. Approximately 17% of national roads are toll roads. Relative to provincial and 

municipal roads, national roads are well-funded. Consequently, although there are 

maintenance and upgrading backlogs at national level, national roads are generally 

markedly better maintained than provincial and municipal roads.  

 

Because provincial and municipal roads are constitutionally exclusive provincial and 

municipal legislative functions, the national government does not specify policy with regard 

to the funding and management of provincial and municipal roads. Municipalities utilise a 

combination of own revenues and national grants to fund their roads function. The main 

national grant in this regard is the Municipal Infrastructure Grant or MIG, which can only be 

used for capital works. The MIG is managed by the Department of Provincial and Local 

Government (dplg). Consequently, as a general rule, those municipalities with a strong 

revenue base are able to maintain their roads relatively well, while those municipalities with 

a weak revenue base struggle to maintain their roads. This explains why the problem of litter 

in the road reserve tends to be worse in poor areas than in better-off areas.  

 

Provinces rely on national transfers for over 95% of their revenue. In functional areas of 

concurrent national and provincial legislative competence, such as Health and Education, 

the national government sets policies which must be adhered to by the provinces and which 

have a major effect on the functional allocation of provincial budgets. This has often resulted 

in a situation where functional areas of exclusive provincial legislative competence, such as 

roads, are severely under-funded, which in turn has resulted in a severe deterioration in the 

condition of the provincial road networks. In recognition of this issue, the national 

government has put in place the Provincial Infrastructure Grant or PIG. The PIG is managed 

by National Treasury. Unlike the MIG, the PIG can be utilised for both maintenance and 

capital works.  

3.4 NATIONAL ROADS 

Interviews with SANRAL officials responsible for maintenance indicate that SANRAL is 

generally sufficiently funded and has sufficient management capacity to meet the litter 

removal and fencing needs on national roads. Litter removal is generally addressed through 

outsourced maintenance contracts which include performance-based specifications. 
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However, it was indicated that SANRAL does not have a service standard (e.g. a piece of 

litter will be removed with x hours or days) for litter removal. 

 

However, it was indicated that SANRAL sometimes experiences problems in some urban 

areas where people or even municipalities regularly dump litter in the national road reserve.  

The SANRAL officials indicated that they would welcome a non-state initiative to clean up 

litter in the national road reserve in such areas, on condition that safety regulations are 

complied with.  

3.5 PROVINCIAL ROADS 

Historically, many of the provincial roads departments employed in-house routine 

maintenance teams for the removal of litter and for fencing. However, in recent years the 

size of these teams has reduced markedly, and litter removal and fencing is now generally 

undertaken through a combination of in-house teams and outsourced contracts. Generally 

speaking, provinces which include former homeland areas have larger in-house teams than 

provinces which do not include former homeland areas. 

 

The senior manager for routine road maintenance in Limpopo indicated that, although the 

province used to have sufficient in-house personnel to carry out all the required litter 

removal, the size of their internal teams has reduced markedly and they are no longer able 

to cope with the workload. The reduction in the size of the in-house teams was a result of a 

moratorium on the filling of low-level posts, which in turn was a response to spiralling 

personnel costs as a proportion of total provincial expenditure. Limpopo has initiated an 

EPWP routine road maintenance programme called Tsela Tsweu. The programme involves 

allocating contracts to emerging contractors who in turn carry out labour-intensive routine 

maintenance activities, including grass-cutting, bush-clearing, fencing and litter removal.  

 

The senior manager indicated that the Limpopo Department of Roads and Transport had 

planned to utilise part of their PIG allocation for and EPWP routine maintenance programme, 

including the removal of litter, but that they were told by they could not do this by the national 

Department of Public Works. The authors have not been able to obtain clarity on this from 

DPW.  
 

In all provinces the main constraint to improving litter removal and fencing is insufficient 

budgets. For example, the interviewee from Limpopo indicated that they are only able to 

carry out 15% of the required litter collection and grass and only 51% of the required bush-

clearing. Under-expenditure is not generally a problem with provincial roads departments – 



 10

for example, in 2006/07 the provinces spent more than 97% of their total adjusted capital 

budgets.  

 

Limpopo indicated that it does have a service standard for litter removal in the road reserve. 

However, their budget is insufficient to meet the standard.  Gauteng indicated that it does not 

have such a service standard. 

 
 
The interviewee from the Gauteng provincial government indicated that they are interested in 

beautification of the road reserve as well as the removal of litter, and suggested that this 

could be included as an EPWP initiative.   

 
Several provinces reported a problem of theft of fences on provincial roads. The interviewee 

from Gauteng indicated that fences are usually removed soon after they are erected. 

Consequently, they are now attempting to get livestock owners to put up their own fences. In 

Limpopo this issue is being partially addressed by employing contractors from the local 

community to erect the fences. Limpopo has also considered the possibility of employing 

‘fence marshals’ from the local community to prevent theft, but has not yet implemented this 

idea. 

 

Several of the interviewees in the provincial roads departments indicated that they would be 

concerned about safety if there were to be non-state initiative to remove litter in the road 

reserve. Such an initiative would require trained supervisory staff and close monitoring to 

ensure that safety standards are met. They indicated that they would prefer to include litter 

removal in their outsourced maintenance contracts than have a separate initiative, given that 

they have to enforce the safety standards on these contracts anyway.  

 

3.6 MUNICIPAL ROADS 

The interviews with municipal officials indicated that the issues at municipal level are similar 

to those at provincial level. The key issue is that there is insufficient funding to meet all the 

infrastructure maintenance needs, and in a resource-constrained environment picking up 

litter in the road reserve and fencing are lower priorities than preventative and reactive 

maintenance (such as repairing potholes).  

 

A complexity at municipal level is that in some municipalities, such as Ekurhuleni, removing 

litter from the road reserve is the responsibility of the solid waste department rather than the 
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roads department. In Ekurhuleni internal solid waste work teams are employed to collect 

litter in the road reserve. 

 

The low status or neglect of the function of litter collection in the road reserve appears to be 

a particular issue at municipal level. For example, the interviewee from Nkangala District 

Municipality indicated that it is the responsibility of property owners to remove litter in the 

road reserve adjacent to their properties as well as to put up fencing to prevent their animals 

from going into the road.  

 

The interviewee from Fetakgomo Local Municipality indicated that the municipality has no 

institutional arrangements to deal with litter yet. However they have submitted a proposal for 

funding to the Food for Waste programme, for an EPWP type waste collection model, similar 

to the Siyazenzela programme in the Hibiscus Coast Municipality of KZN, which will 

incorporate road reserve litter responsibilities. 

 

The municipal interviewees were non-committal regarding the potential for a non-state 

initiative to collect litter in their road reserves, and indicated that they would need more 

information about such an initiative before they could agree to it.  

 

4. CONCLUSIONS 

The overall conclusion of this investigation is that there is potential for an EPWP initiative, or 

initiatives, with regard to the removal of litter and erection of fences in the road reserve. 

Given that national roads are relatively well maintained, the initiative should be focused at 

provincial and municipal level. The interviews conducted as part of this investigation 

indicated a strong willingness on the part of municipalities and the relevant provincial 

departments to implement such an EPWP initiative. 

 

Given the nature of the work of litter collection, i.e. that it involves repetitive and ongoing 

work in a defined geographical space, the collection of litter in the road reserve in particular 

offers opportunities for sustainable work opportunities for EPWP beneficiaries, without 

violating the Code of Good Practice for Special Public Works Programmes.  

 

The current proposals for the second phase of the EPWP would create an improved 

enabling environment for such initiatives. Firstly, the introduction of a non-state sector in the 

second phase provides an opportunity for a non-state litter removal initiative, including 

removing litter from the road reserve. However safety would be a key issue in this regard, 
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and the agreement of the relevant roads authorities would need to be obtained. During the 

course of this investigation, some authorities (including SANRAL) indicated that they would 

welcome such a non-state initiative, but others indicated that they would not allow such an 

initiative in their road reserves due to safety concerns. 

 

Secondly, and perhaps more importantly, the introduction of a performance-based incentive 

grant for the infrastructure sector at provincial and municipal level should provide a strong 

incentive and additional funding for provinces and municipalities to increase expenditure on 

outsourced routine road maintenance, which will include litter removal and fencing, amongst 

other work activities. The current proposals to National Treasury suggest that the 

performance element of the grant should be based on incremental increases in the average 

numbers of person years of employment per R million of expenditure on infrastructure. 

Provinces and municipalities will be able to increase their person years of employment per 

unit of expenditure by: 

a) increasing the labour intensity of capital works through substituting labour for 

machines; or  

b) choosing infrastructure design options which are by nature more labour-intensive to 

construct, such as stone-masonry culverts as opposed to pre-cast concrete culverts; 

or 

c) increasing the proportion of expenditure which goes to outsourced routine 

maintenance activities. 

 

The second and third options above are easier to implement than the first option, and it 

should therefore be expected that the introduction of the performance-based incentive grant 

should result in a marked increase in expenditure on outsourced routine road maintenance 

activities at provincial and municipal level. In anticipation of such an increase, the EPWP unit 

in DPW and the EPWSP should start to prepare appropriate support packages to be offered 

to provincial departments and municipalities for scaling up routine maintenance 

programmes, including elements such as: 

 training and mentoring programmes for routine road maintenance emerging 

contractors and their supervisory staff and standard tender and contract 

documents 

 a standard  ‘lengthperson’ model, such as that used by the KZN Department 

of Transport, to enable workers to be employed on a continuous part-time 

basis, and standard documentation for such a model  
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 standard accredited training programmes for routine road maintenance 

workers 

 standard business processes and documentation for client bodies to manage 

outsourced routine road maintenance activities 

 standard accredited training programmes for provincial and municipal officials 

to manage outsourced routine road maintenance contracts 

 creating potential economies of scale and additional development benefits by 

establishing links with other existing EPWP environmental waste 

management and recycling programmes, such as the Buyisa-e-Bag 

(http://www.buyisaebag.co.za) and the Domestic Waste Collection Pilot 

(DWCP) (in which the EPWSP is already involved) programmes initiated by 

the Department of Environmental Affairs and Tourism. For example, litter 

collected in the road reserve could be sorted and some of it could be sold to 

recycling buy-back centres already established under the Buyisa-e-Bag 

initiative. In addition, community-based municipal waste collection contractors 

trained under the DWCP programme could also tender for municipal road 

reserve litter removal contracts. These links could be established at a national 

level which would in turn facilitate linkages at the local level.  

 establishing links with the national Department of Transport and/or dplg to 

promote a greater awareness within municipalities of the need for 

municipalities to take responsibility for the function of litter collection in the 

road reserve. 

The purpose of preparing such support packages would be to enable the capturing of the 

economies of scale of large-scale programmes, so that each provincial department and 

municipality do not need to develop their own separate programme management processes 

and systems.  
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ANNEXURE : RAPID ASSESSMENT TOOL  

Rapid Assessment Tool for Potential EPWP Programmes or Projects

No Does the work result in
a service to the community?

Yes

Not EPWP

No

Is private profit the motive  
of the project originator?

Yes

Not EPWP

Yes

No

Will the conditions of 
employment for the workers be 
at least that prescribed in the 
regulatory framework for 
EPWP employment 
conditions?

Not EPWP

Will the unskilled labour be 
employed as members of 
the public service or as 
employees of a municipality?

Not EPWP

Yes

No

NoDoes the work involve 
unskilled labour?

Yes

Not EPWP

No

Is there demand for the 
service?

Not EPWP

YesSuitable for classification 
as EPWP or for funding 
from public EPWP funds

1

2

3

4

5

6
Notes:
1. A casual employee is not a member of the public service.
2. Corporate social responsibility programmes are non-profit.

 


