
 

ACT Auditor-General’s Office 
 
 

 

Road Projects: 
Fairbairn Avenue Upgrade and Horse 

Park Drive 

 

February 2009 

 





 
 

 

 
 
Level 4, 11 Moore Street, Canberra City, ACT 2601 | PO Box 275, Civic Square, ACT 2608 
Telephone: 02 6207 0833 | Facsimile: 02 6207 0826 | Email: actauditorgeneral@act.gov.au 

 
 
 
 
PA08/07 
 
 
 
The Speaker  
ACT Legislative Assembly 
Civic Square, London Circuit 
CANBERRA  ACT  2601 
 
 
Dear Mr Speaker 
 
I am pleased to provide you with a Performance Audit Report titled ‘Road Projects: 
Fairbairn Avenue Upgrade and Horse Park Drive’, for tabling in the Legislative 
Assembly, pursuant to Section 17(4) of the Auditor-General Act 1996. 
 
 
 
Yours sincerely 
 
 
 
 
 
Tu Pham  
Auditor-General 
23 February 2009 
 

 





 

 

CONTENTS 

List of Abbreviations........................................................................................................................................1 

1. Report summary and audit opinion.....................................................................................................3 
Introduction.............................................................................................................................................3 
Audit objective ........................................................................................................................................3 
Audit opinion ..........................................................................................................................................4 
Key findings ............................................................................................................................................4 
Recommendations and response to the report .........................................................................................7 

2. Road transport planning in the ACT ................................................................................................11 
Introduction...........................................................................................................................................11 
Road planning in the ACT ....................................................................................................................11 
ACT Government agencies involved in road construction....................................................................14 

3. Fairbairn Avenue Upgrade project ...................................................................................................17 
Introduction...........................................................................................................................................17 
Key findings ..........................................................................................................................................17 
Background ...........................................................................................................................................17 
Planning for the redevelopment of Fairbairn Avenue, and the Majura Valley Transport Study ...........20 
The Traffic Congestion and Road Safety Improvement Program .........................................................21 
Budget and expenditure.........................................................................................................................22 
Consultation with the community .........................................................................................................24 
Consultation with the National Capital Authority.................................................................................25 
Growth of Canberra Airport ..................................................................................................................27 
Environmental considerations ...............................................................................................................28 
Risk management ..................................................................................................................................28 
Assessment of the planning of Fairbairn Avenue..................................................................................29 
Evaluation of project outcomes.............................................................................................................29 
Did the project achieve what it intended? .............................................................................................33 

4. Horse Park Drive (Gundaroo Drive to Federal Highway) Project .................................................37 
Introduction...........................................................................................................................................37 
Key findings ..........................................................................................................................................37 
Background ...........................................................................................................................................39 
Budget for and expenditure on the project ............................................................................................42 
Project design........................................................................................................................................49 
Project superintendence and contract management...............................................................................55 
Environmental considerations ...............................................................................................................63 
Risk management ..................................................................................................................................66 
Evaluation of the project outcomes .......................................................................................................67 
Did the project achieve what it intended? .............................................................................................70 

Appendix A Audit criteria, approach and methodology ......................................................................73 

Appendix B Planning framework for road transport in the ACT ......................................................75 
National Capital Plan ............................................................................................................................75 
The Territory Plan .................................................................................................................................76 
Industry standards in roads planning and building – AUSTROADS ....................................................76 

Appendix C Response from the Chief Executive of Territory and Municipal Services ....................78 

 





 

 
Road Projects: 
Fairbairn Avenue Upgrade and Horse Park Drive 

Page 1 

 

LIST OF ABBREVIATIONS 

 

ACT Australian Capital Territory 

ACTPLA The ACT Planning and Land Authority 

AUSTROADS Association of Australian and New Zealand road transport and traffic 
authorities 

LDA Land Development Agency 

NSW New South Wales 

TAMS Department of Territory and Municipal Services 

Treasury Department of Treasury 





 

 
Road Projects: 
Fairbairn Avenue Upgrade and Horse Park Drive 

Page 3 

 

1. REPORT SUMMARY AND AUDIT OPINION 

 

INTRODUCTION 

1.1 Road projects are a significant component of the ACT annual capital work 
program.  The 2008-09 Budget provides funding of $36.00m for 15 road projects 
over a three years period, about $20m of which is expected to be spent in       
2008-09.  In order to achieve value for money and other outcomes such as road 
safety, relevant government agencies need to plan and manage the delivery of 
these projects efficiently and effectively. 

1.2 This report presents the results of a performance audit of the management of road 
projects, with a particular focus on the two road projects, the Fairbairn Avenue 
Upgrade and the Horse Park Drive (Gundaroo Drive to Federal Highway) Project. 

AUDIT OBJECTIVE 

1.3 The objective of this audit was to provide an independent opinion to the 
Legislative Assembly of the ACT on whether relevant government agencies 
planned and managed the selected road projects effectively to deliver the expected 
outcomes. 

1.4 The practical completion of Fairbairn Avenue Upgrade occurred in January 2006 
and Horse Park Drive in February 2004.  Audit considers that the lessons learnt 
from these projects can be used to improve the management of future road 
projects. 

1.5 In assessing these projects, the audit examined whether: 

• planning for the roads projects adopted a co-ordinated and strategic 
approach with adequate regard for economic, environmental, and 
community concerns and interests; 

• project objectives were sufficiently clear, comprehensive, and 
communicated to relevant stakeholders;  

• project delivery was monitored, and variations to plans were identified and 
managed; and 

• planned project outcomes were achieved and overall project performance 
evaluated. 

1.6 In addition, Section 12(3) of the Auditor-General Act provides that: 

in the conduct of a performance audit, the auditor-general may, where appropriate, 
take into account environmental issues relative to the operations being reviewed or 
examined, having regard to the principles of ecologically sustainable development.   

In the case of the present audit, environmental issues were relevant to the planning 
and execution of roads projects, and so were taken into account in assessing the 
agency’s performance.  
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AUDIT OPINION 

1.7 The audit opinion drawn against the audit objective is set out below. 

Planning for individual ACT road projects is undertaken within a sound policy framework 
that features established procedures, and has adequate regard to economic, environmental, 
and community concerns.   

Each project examined (the Fairbairn Avenue Upgrade and the Horse Park Drive 
(Gundaroo Drive to Federal Highway) Project) delivered a road that met construction 
specifications.  However, the overall management of the projects was not effective to 
deliver the projects on time and on budget.  In particular: 

• planning for both projects suffered from poor co-ordination with some key 
stakeholders, and inadequate resourcing;  

• deficiencies in certain aspects of the management of the Horse Park Drive 
(Gundaroo Drive to Federal Highway) Project reduced the accountability of the 
consultant, Roads ACT and Procurement Solutions for the project;  

• there was significant delay in resolving project variations; and 

• risk management practices could have been more effective during the projects 
with improved planning and consultation. 

Responsible agencies have not evaluated the projects against the original objectives to 
determine whether intended outcomes have been achieved.   

1.8 Audit held discussion with various public and private sector stakeholders, 
including contractors and consultants.  Audit appreciates the co-operation and 
valuable input of these organisations throughout the audit. 

KEY FINDINGS 

1.9 The audit opinion is supported by the following findings: 

Fairbairn Avenue Upgrade Project (Chapter 3) 

• Funding for the Fairbairn Avenue project was provided through the Traffic 
Congestion and Road Safety Improvement Program.  The budget for the 
project was developed in a very short period of time, and was intended only 
as a preliminary estimate. 

• For reasons such as a high demand for contractors and the addition of stone 
sound attenuation walls, tenders for the project exceeded the available 
budget.  Additional funding was obtained from other road projects.  

• The time taken to secure extra funding was a factor in delays in entering the 
contract with the construction company, leading to further increases in the 
contracted construction price. 

• Roads ACT’s plans for a complete duplication of Fairbairn Avenue were 
abandoned by March 2002.  Roads ACT’s reasons for this change were 
based on traffic analyses in the strategic transport study of the Majura 
Valley; and on opposition from the National Capital Authority.  Audit was 
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unable to find evidence that the Authority vetoed the duplication project, 
nor of any decision by the Minister to change the scope of the project. 

• Risk management as a management tool was not used effectively during the 
Fairbairn Avenue project.  The risk to the budget was not adequately 
recognised or managed, particularly in view of the fact that the initial budget 
was developed in a very short time frame prior to the launch of the Traffic 
Congestion and Road Safety Improvement Program.  

• Roads ACT did not evaluate the outcomes of the project, with the exception 
of traffic volume data and noise attenuation studies.  

Horse Park Drive (Gundaroo Drive to Federal Highway) Project (Chapter 4) 

• Roads ACT significantly broadened the project scope, and responded to 
initial higher than expected costing by requesting deletions of design 
inclusions.  This may have put undue pressure on the contracted designer 
and superintendent to accommodate the expanded requirements within a 
restricted budget, leading to subsequent problems during the construction of 
the project. 

• The tender price was higher than anticipated.  Roads ACT and Procurement 
Solutions did not anticipate higher construction prices, and the significant 
costs of the excavation at the intersection of Horse Park Drive and the 
Federal Highway. 

• The inadequacy of the budget, and higher tender prices, resulted in other 
priority projects being delayed or shelved as their budgets were transferred 
to the Horse Park Drive (Gundaroo Drive to Federal Highway) Project. 

• At the time of audit, there was no reliable final cost for the project.  This 
was due to prolonged delays in finalising expenditure on the project, and not 
all costs payable by Roads ACT from the project budget may be included.  
This could affect public accountability for money spent on this project. 

• Protracted negotiations over costs for variations in construction led to delays 
in achieving project financial completion, after the practical completion had 
been reached in 2004.  

• There was no forward design study for the project.  Such a study may have 
been useful for clarifying the scope of the project and its budget earlier and 
for anticipating requirements for increased funding.  Similarly, the tenders 
were called before the Final Design Report and relevant documentation 
were completed, thus compromising the objectives of these key documents 
as part of the procurement process. 

• Procurement Solutions relied on the contractors’ own quality assurance 
systems and did not check any quality assurance documentation prior to 
Roads ACT issuing a Certificate of Design Acceptance to the project design.  
The design was later found to have a number of errors and omissions. 

• Lack of co-ordination and sound project management led to some 
communication breakdowns occurring during the project.  For example: 

− the contracted superintendent was unaware that traffic signals would 
not be installed at the Federal Highway intersection; 
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− the Land Development Agency was not informed that the Harrison 
water main was not included in the project; and 

− Roads ACT was not aware that Procurement Solutions had not 
invoiced for unpaid variations requested by the Land Development 
Agency. 

• The contracted designer-superintendent did not deliver services 
satisfactorily.  This has been attributed to insufficient resources to apply to 
the task, although it had obligations under the design and superintendency 
contract with Roads ACT.  This problem had its genesis in the initial 
budget, upon which the designer-superintendent based its superintendency 
fee, and the change in the contract to use the NSW Roads and Traffic 
Authority Quality Assurance specifications. 

• Procurement Solutions attempted to ensure the superintendent was fulfilling 
its contractual obligations.  However, its actions were not effective.  In 
particular: 

− there was not a clear implementation plan for monitoring or quality 
surveillance of the consultant during design and construction; or for 
ensuring the contractor’s own quality assurance systems had properly 
been applied to this project; 

− the monthly reports from the contracted superintendent to 
Procurement Solutions were often not submitted on time, and were 
incomplete;  

− the Construction Report was submitted as final draft form and not 
finalised;  

− other important quality assurance documentation was not submitted to 
Procurement Solutions; and 

− Procurement Solutions did not ensure that reports lodged met 
acceptable standards. 

• There was no evidence of compliance with the conditions of the exemption 
from the requirement for an environmental Preliminary Assessment.  

• Procurement Solutions and Roads ACT relied on the project superintendent 
to manage the environmental considerations.  This led to delay in addressing 
concerns raised by environmental agencies. 

• Although the monthly construction reports regularly reported on the 
management of leachates from acid sulphate rocks, Audit did not find 
evidence that the environment management plan or monitoring program was 
prepared and implemented during the construction.  

• There is little evidence to suggest that risk management was an integral part 
of the project, and that initial plans were intended to be a tool for project 
management.  Important risks were not included, and the risk plans were not 
updated to reflect emerging issues during the project. 

• Roads ACT and Procurement Solutions did not have a sound process to 
consider the findings and recommendations of the external consultancy 
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which reviewed project management and contractual compliance for the 
Horse Park Drive Project.   

• Roads ACT did not conduct a formal evaluation of the project against the 
objectives and intended outcome, using an industry standard evaluation 
method, such as that issued by AUSTROADS.  Since 2008, Roads ACT has 
taken actions to address this issue. 

• There is a lack of data on traffic volumes to support any planning as to when 
the road would be at full capacity, and require major upgrade or duplication. 

RECOMMENDATIONS AND RESPONSE TO THE REPORT 

1.10 The audit made six recommendations to address the audit findings detailed in this 
report. 

1.11 In accordance with section 18 of the Auditor-General Act 1996, a proposed report 
was provided to the following Chief Executives and Senior Executive Officers for 
consideration and comments: 

• the Chief Executive, Department of Territories and Municipal Services 
(TAMS);  

• Head of Shared Services (a business unit of TAMS).  Shared Services 
includes ACT Procurement Solutions; 

• the Chief Planning Executive, ACT Planning and Land Authority; 

• the Under Treasurer, Department of Treasury; and 

• the Chief Executive Officer, Land Development Agency. 

1.12 A proposed report was also provided to the project superintendent for the Horse 
Park Drive (Gundaroo Drive to Federal Highway) Project. 

1.13 The overall response from the Chief Executive of Territory and Municipal 
Services is summarised below and included in full at Appendix C. 

TAMS has accepted, or accepted in part, all of the recommendations made in 
this Report. 

TAMS agrees that both projects selected for audit were challenging and that 
both projects ran over the originally estimated budget.  The scope of the 
Fairbairn Avenue project changed from that originally intended and the 
consultant for Horse Park Drive performed poorly.  However, these 
observations of fact do not of themselves support the conclusion reached by 
Audit that the projects were not effectively managed.  As issues arose with these 
projects, Procurement Solutions, on behalf of Roads ACT, acted proactively 
within well documented processes and practices to ensure that both projects 
were delivered to the specification and the agreed revised budget. 

Importantly, many of the Audit’s findings reflect the complex nature of capital 
works projects, and the inherent uncertainty in planning for budget and scope, 
particularly at the early inception phase of a project.  This is particularly 
relevant for roads projects which take a number of years and can traverse large 
portions of land, leading to significant environmental and planning issues 
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emerging during development which are, appropriately, often the subject of 
enthusiastic public debate. 

The length of time taken to plan and execute a road construction project, during 
the development phase, exposes them to budget pressure, noting that many of 
the inputs are the subject of volatile price changes.   

It is also important to recognise that the procurement process associated with 
both projects was consistent with the provisions of the Government 
Procurement Act 2001 (the Act).  Both projects were the subject of open 
tenders.  TAMS is of the view that value for money was achieved under the 
principles and market based philosophies embodied in the Act, considering the 
specification of both projects.  The Government Procurement Board also 
endorsed the procurement plans for both of these projects. 

1.14 In addition, the Chief Executive of TAMS provided responses to each 
recommendation, as shown below. 

Recommendation 1 

Roads ACT should evaluate the road construction projects, using an industry standard 
evaluation method, such as that issued by AUSTROADS, with a view to applying any 
findings to the management to future projects. 

TAMS’ response: 
Agreed in part.  As referenced in the Report, Roads ACT considers that the 
AUSTROADS methodology represents good practice.  However, it is only one of 
many tools available that can be used to evaluate roads projects.  Roads ACT 
considers that appropriate evaluation methodologies should be determined on a 
project by project basis. 

It is important to note that the evaluation of road projects has recently been 
introduced as result of new funding for two staff for capital works evaluations 
provided in the 2008-09 Budget. 

For Federally funded roads projects, Roads ACT has adopted Evans and Peck’s 
Concise Guide to Best Practice Cost Estimation for project cost estimates.  
Roads ACT will also utilise this Guide for other major capital works. 

Recommendation 2 

Procurement Solutions should: 

• include in contracts a provision requiring, in other than exceptional circumstances, 
contractors and consultants to cost variations and submit them within a certain 
timeframe, say 28 days, of notification of the variation.   

• monitor the timely resolution of these variations. 

TAMS’ response: 
Agreed in part.  Procurement Solutions utilises Australian Standard General 
Conditions of Contract AS 2124-1992 for many of its capital works projects.  
GC21 (a NSW Government model) is also used. 

Reflecting the complex and varied nature of variations that can occur on capital 
projects, the procedures set out in AS 2124 and similar industry standard 
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contracts dictate how variations, claims and disputes are settled, including the 
roles of the contractor and the superintendent.   

Recommendation 3 
Roads ACT and Procurement Solutions should: 

• consider the merit of separating the roles of designer and superintendent for larger 
and complex road projects;  

• conduct peer reviews of project designs for complex projects and check whether 
project budgets are sufficient for the purposes of the project, prior to issuing a 
Certificate of Design Acceptance; and 

• include a provision in relevant contracts to enable Procurement Solutions to 
request evidence that the contracted services have been quality assured to the 
standard required by Quality Certification. 

TAMS’ response: 
Agreed.  In relation to the first part of this recommendation, Procurement 
Solutions considers that determining the combination of the roles of designer 
and superintendent should be, and is, undertaken on a case by case basis.  This 
is standard practice across Australia.  There are times when it is appropriate to 
separate them but equally times when it is appropriate to combine them. 

Regarding peer review, TAMS is already adopting this approach in the delivery 
of the Tharwa Bridge conservation project.  It is important that when it is 
intended to be utilised, the peer review process is flagged upfront to enable any 
additional costs it will incur are recognised and allowed for. 

Recommendation 4 

Procurement Solutions should: 

• provide clear information to project superintendent and other contractors on their 
roles and responsibilities, and the level of expected performance;  

• review reports from consultants and contractors for timeliness and quality and 
take corrective action if they are late or deficient; and 

• include a provision in relevant contracts to enable Procurement Solutions to 
request evidence that the contracted services have been quality assured to the 
standard required by Quality Certification.   

TAMS’ response: 
Agreed, noting that the roles and responsibilities of the contract superintendent 
and contractors are clearly defined in Australian Standard General Conditions 
of Contract AS 2124-1992 and other industry standard contracts which are the 
standard form of agreements used by Procurement Solutions for construction 
projects. 
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Recommendation 5 

Procurement Solutions should require that monthly reports from project superintendents be 
comprehensive, and include updates to the risks to the project budget and timetable. 

TAMS’ response: 
Agreed.  This is standard practice. 

Recommendation 6 

Procurement Solutions should utilise its quality assurance framework to ensure risk 
management plans are updated regularly, check that they are robust, and include them as 
an integral part of road project management.  

TAMS’ response: 
Agreed in part.  The Territory’s risk plans, developed and approved at the 
beginning of a project, should reflect information at the time the plan was 
developed and consider mitigation strategies that are likely to be available.  In 
contrast, risk registers should be updated in the course of a project.  The 
superintendent and the contractor are responsible for regularly updating and 
managing their risk register(s).  Risks are routinely discussed and management 
action proposed at regular site and project control group meetings, and via 
monthly reports. 

As capital works progress, the risk plan is referred to and risks are reported 
and responded to within available risk management processes, whether these 
were reflected in the risk management plan or not. 
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2. ROAD TRANSPORT PLANNING IN THE ACT 

INTRODUCTION 

2.1 This Chapter describes how roads are planned in the ACT, within the context of 
the national and ACT planning framework and legislation. 

Roads in the ACT – background statistics 

2.2 At 30 June 2007, the Territory’s roads are the second largest class of public 
infrastructure assets (after public housing), representing about 17 percent of the 
total public infrastructure asset base of $11.211 billion.  The ACT: 

• maintains 5 759 lane kilometres (2 700 kilometres) of national, state and 
local roads, equivalent to 20.1 million square metres of road surface; 

• has almost no unsealed State roads; 

• has 353 kilometres of cycle paths and 1 880 kilometres of footpaths; 

• has the highest percentage of bitumen or concrete road lengths; 

• has the highest average road travel speeds in Australia; 

• has 120 persons per kilometre of roadway - greater than NSW which has 
36.7 persons; and 

• has a higher road density than any State: 1.12 kilometre/square kilometre of 
land compared to 0.68 kilometre /square kilometre for Victoria. 

2.3 The number of ACT roads having traffic counts in excess of 40 000 vehicles per 
day has increased by 143 percent between 2000-01 to 2005-06. 

ROAD PLANNING IN THE ACT 

2.4 Appendix B is an overview of the road transport planning framework, including 
the Commonwealth and ACT Government plans and the AUSTROADS industry 
standards.  

2.5 According to the Roads ACT Asset Management Plan 2004-2007, for large 
projects: 

Roads ACT currently uses ‘Benefit Cost Ratio’ (BCR) to determine the best option 
for a particular project (that is, to compare mutually exclusive project options) and 
to rank different projects to maximise benefits with available funds.  

Whilst this method can provide a sound basis for project ranking, there are some 
inconsistencies in the way the method is applied by Roads ACT.  

Examples of inconsistencies include different definitions of BCR being adopted 
and different periods of analysis being used.  Further, it is often difficult to quantify 
risk in economic terms; hence BCR estimates can be subjective.  

For small projects, benefit cost analysis is not conducted and projects are ranked in 
a subjective manner based on prepared business cases.  
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2.6 Roads ACT advised Audit that it will be adopting costing methods set out in the 
Commonwealth’s publication Best Practice Cost Estimation for Publicly Funded 
Road and Rail Construction.  This guide will assist in determining priorities for 
expenditure of ACT Government funds on road projects. 

2.7 Roads ACT advised Audit that cost benefit analyses are undertaken in accordance 
with Australian Transport Council and ACT Treasury guidelines.  The standard 
approach in undertaking BCR assessments is to identify an evaluation or discount 
period that reflects the service life of specific assets - typically 30 years for road 
infrastructure projects.  Any residual value for the asset at the end of this period 
can be included in the Benefit/Cost and Net Present Value calculations. 

2.8 Funding for capital works is determined by priority, and the Department of 
Territory and Municipal Services (TAMS) seeks funding for them from the 
Territory Budget.  Roads ACT is required to prepare a full business case for all 
projects with a value greater than $0.25 million.  Projects under $0.25 million are 
considered as part of capital upgrades proposals. 

2.9 TAMS measures and publicly reports strategic performance indicators relating to 
user satisfaction of road systems and number of fatalities in the ACT.  However, 
performance indicators covering outcomes of each road project are not measured 
and reported publicly.  

2.10 For its internal purposes, Roads ACT assesses proposals against the following 
criteria:  

• business need and qualitative factors; 

• funding and resource implications; 

• link to whole of government strategies, outcomes and agency objectives; 

• economic viability and adequate risk analysis; 

• cost-benefit and cost effectiveness analysis for major projects; and 

• conformance with government policies: 

− The Canberra Plan; 

− The Canberra Spatial Plan and Sustainable Transport Plan; and 

− Sustainability Policy. 

2.11 TAMS issued a new version of its Capital Works Manual in August 2000.  The 
manual contained Government policies and approvals, and guidelines on project 
initiation, expert assistance, design, contracts, contract management, quality 
assurance, risk management, tendering, reporting and post implementation review.  
The Manual pre-dates the formation and role of Procurement Solutions as Project 
Director and aspects of this manual need to be updated.  Audit notes that the 
manual systematically examines methods for identifying and assessing transport 
needs.   

2.12 In new suburbs or towns such as Gungahlin, the ACT Planning and Land 
Authority (ACTPLA) has a road alignment plan that includes major roads 
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designed to accommodate new traffic volumes.  Housing estate developers build 
and fund roads designed by the Authority.  The arterial and other road links are 
funded by the Territory or Commonwealth Governments.  The selection of new 
sub-divisions, and therefore the resultant selection of new road projects, depends 
on the overall Territory Plan for which the Authority is responsible.  

Financial aspects 

Expenditure on ACT roads  

2.13 The table below sets out expenditure on major road projects since 2001-02.  The 
projects subject to audit, Fairbairn Avenue Upgrade and Horse Park Drive 
(Gundaroo Drive to Federal Highway) are included in this list. 

Table 2.1: Major roads projects completed since 2001-02 

Year Budget 
(GST Excl) 

Project 

Start Finish Original Actual 

Flemington Road Extension 2002-03 2002-03 $4.00m $4.00m 

Gungahlin Drive (Wells Station to Barton 
Highway) 2002-03 2002-03 $3.00m $3.09m 

Drakeford Drive (Erindale Drive - Isabella Drive) 2002-03 2002-03 $4.50m $3.21m 

On-Road Cycling - Woden to Dickson 2002-03 2003-04 $2.50m $2.74m 

Athllon Drive (Drakeford Drive to Isabella 
Drive) 2001-02 2004-05 $11.00m $10.25m 

Fairbairn Avenue Upgrade 2003-04 2005-06 $8.00m $9.53m 

Sutton Rd Upgrade (Yass Road to NSW Border) 2002-03 2005-06 $4.60m $5.63m 

Tharwa Drive Upgrade - Stage 1 2005-06 Cancelled $5.00m $0.00m 

Horse Park Drive (Gundaroo Drive / Federal 
Highway) 

 
2002-03 

 
2006-07 

 
$7.00m 

 
$11.43m 

Gungahlin Drive Extension - Package A (Barton 
Highway to Aranda) 

 
2001-02 

 
2007-08 

 
$32.00m 

 
$75.33m 

Source: Capital Budgets and Reporting, TAMS  

Planned investment in roads 

2.14 In 2008-09, 15 projects were funded, totalling $35.998 million over the next three 
years.  Most expenditure, $20.025 million, is expected in 2008-09. 
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Table 2.2: 2008-09 capital works program – Roads ACT 

 Est. 
Total 

 
2008-09 

 
2009-10 

 
2010-11 

Upgrade of Tharwa Drive - Stage 1 $11.00m $3.75m $4.25m $3.00m 

Upgrade of Airport Roads - Stage 2 $10.00m $4.00m $4.00m $2.00m 

Kings Highway Re-alignment  $3.50m $3.50m  -   -  

Rehabilitation of Cotter Road Pavement $2.90m $1.40m $1.50m  -  

Community Paths Program - Cotter Road Cycle 
Connections 

 
$2.33m 

 
$1.11m 

 
$1.22m 

 
 -  

Duplication of Athllon Drive (Ankatell Street to 
Drakeford Drive) 

 
$2.00m 

 
$2.00m 

 
 -  

 
 -  

West Belconnen School - Access Road and 
Amenity Improvements 

 
$1.40m 

 
$1.40m 

 
 -  

 
 -  

Community Paths Program - Jerrabomberra 
Wetlands and Nature Reserve 

 
$0.90m 

 
$0.90m 

 
 -  

 
 -  

Other projects $1.96m $1.96m  -   -  

TOTAL $35.99m $20.02m $10.97m $5.00m 

Source: Budget Paper 4, Department of Territories and Municipal Services, 2008-09, page 300. 

ACT GOVERNMENT AGENCIES INVOLVED IN ROAD CONSTRUCTION 

Roads ACT 

2.15 Roads ACT manages the maintenance of roads and associated infrastructure in 
Canberra.  This includes setting standards, preparing contract specifications and 
developing policy for commissioning road assets.   

2.16 Roads ACT is responsible for the operation and maintenance of Canberra’s roads, 
bridges, community paths, driveways, street signs, line marking, traffic signals, 
street lighting and urban stormwater drainage assets. 

Procurement Solutions 

2.17 ACT Procurement Solutions is now part of Shared Services, a business unit of 
TAMS.  Procurement Solutions is the central body with responsibilities for 
procurement matters.  Key services to agencies include: 

• procurement planning; 

• tendering; 

• risk and contract management; 

• project management; and  

• delivery of the majority of ACT Government funded capital works projects.  

2.18 Both roads projects subject to this audit were delivered by the former equivalent 
to the Infrastructure Group of Procurement Solutions.  That Group has the 
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contractual obligations of the principal on behalf of the Territory, and manages 
capital works and other construction industry-related projects for ACT 
Government clients.  The Infrastructure Group contracts out the design, project 
superintendence and construction services to private sector civil engineering 
firms. 

2.19 A Service Level Agreement between Roads ACT (City Management Group) and 
Procurement Solutions existed for the period 1 July 2001 to 30 June 2003.  It was 
extendable to 30 June 2006.  A Service Level Agreement records the expectations 
of Procurement Solutions’ and its clients’ expectations in providing services. 
Matters considered in the Service Level Agreement include matters normally 
contained in commercial contracts: the respective roles of the parties; risk 
management; mutual obligations; termination; disputes and the like.  

2.20 Although a draft Service Level Agreement for the period post 30 June 2003 was 
prepared in 2004, it was not finalised.  The Functional Briefs for the projects 
included very limited information on services to be provided by Procurement 
Solutions to its client departments. 

2.21 Procurement Solutions advised Audit that a Detailed Project Responsibilities – 
Capital Works was agreed in October 2006 by the Government’s Chief Executive 
working party on the centralisation of procurement.  The respective 
responsibilities of agencies were made standard for all capital works projects, and 
it shows the division of responsibilities between Procurement Solutions and client 
agencies.  This document superseded the Service Level Agreement.   

2.22 Procurement Solutions further advised that Functional Briefs prepared in 
accordance with the Capital Works Manual, Attachment 10 clearly set out the 
roles of parties to capital projects.  Audit found that Attachment 10 is specific on 
the role of the Project Director, Procurement Solutions.  Although the Fairbairn 
Avenue Upgrade and Horse Park Drive (Gundaroo Drive to Federal Highway) 
Project Functional Briefs referred to the Project Director, they did not contain the 
detail found in the Capital Works Manual, Attachment 10. 

2.23 The lack of a formal service level agreement during the Horse Park Drive and the 
Fairbairn Avenue upgrade, and of comprehensive Functional Briefs specific for 
these projects may have contributed to a lack of clarity in some services and 
products to be delivered.  For example, notwithstanding Roads ACT’s 
expectation, Audit noted that Procurement Solutions did not accept that they were 
funded to monitor the superintendent’s quality management plan.  Hence, 
although contractors have in place their own quality assurance systems as part of 
the requirement of the pre-qualification process, neither Roads ACT nor 
Procurement Solutions was responsible, nor accountable for ensuring that the 
important quality assurance process was actually applied by the relevant 
contractors to road project management.  

2.24 TAMS advised that: 

These projects began at a time (early 2000) when Procurement Solutions 
had transferred from a separate corporate entity (Totalcare Industries 
Limited) to become a part of the Territory within the then Department of 
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Urban Services.  This had an important impact on the governance structures 
applying to capital project delivery, and was reflected in a move from a 
contractually based relationship to a more collegiate, policy based 
relationship between Procurement Solutions and its clients.  A number of 
other reforms have been implemented since these projects concluded, 
including most significantly the centralisation of procurement resources in 
2005-06, thus improving coordination and expertise associated with ACT 
Government procurement activity. As well, Procurement Solutions has 
conducted and is implementing recommendations from a number of reviews 
of its systems, documentation and processes to ensure that they reflect best 
practice. 

ACT Planning and Land Authority 

2.25 The ACT Planning and Land Authority (ACTPLA) designates new roads for 
suburbs and subdivisions. 

2.26 Prior to the Horse Park Drive (Gundaroo Drive to Federal Highway) Project, 
ACTPLA was the project owner, and used the services of Procurement Solutions.  
For subsequent projects, including the Horse Park Drive (Gundaroo Drive to 
Federal Highway) Project, Roads ACT replaced the Authority as the project 
owner. 

Summary of agency roles 

2.27 For the two road projects subject to this audit, the Fairbairn Avenue Upgrade and 
the Horse Park Drive (Gundaroo Drive to Federal Highway) Project, the roles and 
responsibilities of interested entities were: 

• Roads ACT – client agency, project budget holder and project owner; 

• Procurement Solutions – Project Director and contract principal on behalf of 
the Territory; 

• Private sector civil engineering company – design and superintendency of 
the road project; and 

• Private sector civil engineering construction company – road construction. 
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3. FAIRBAIRN AVENUE UPGRADE PROJECT 

INTRODUCTION 

3.1 This Chapter assessed the planning for, and the delivery of, the Upgrade of 
Fairbairn Avenue, and the outcomes achieved. 

KEY FINDINGS 

• Funding for the Fairbairn Avenue project was provided through the Traffic 
Congestion and Road Safety Improvement Program.  The budget for the project 
was developed in a very short period of time, and was intended only as a 
preliminary estimate. 

• For reasons such as a high demand for contractors and the addition of stone sound 
attenuation walls, tenders for the project exceeded the available budget.  
Additional funding was obtained from other road projects.  

• The time taken to secure extra funding was a factor in delays in entering the 
contract with the construction company, leading to further increases in the 
contracted construction price. 

• Roads ACT’s plans for a complete duplication of Fairbairn Avenue were 
abandoned by March 2002.  Roads ACT’s reasons for this change were based on 
traffic analyses in the strategic transport study of the Majura Valley; and on 
opposition from the National Capital Authority.  Audit was unable to find 
evidence that the Authority vetoed the duplication project, nor of any decision by 
the Minister to change the scope of the project. 

• Risk management as a management tool was not used effectively during the 
Fairbairn Avenue project.  The risk to the budget was not adequately recognised 
or managed, particularly in view of the fact that the initial budget was developed 
in a very short time frame prior to the launch of the Traffic Congestion and Road 
Safety Improvement Program.  

• Roads ACT did not evaluate the outcomes of the project, with the exception of 
traffic volume data and noise attenuation studies.  

BACKGROUND 

Fairbairn Avenue - background 

3.2 Fairbairn Avenue was originally constructed in the 1950s as a single carriageway 
road from the Australian War Memorial on Anzac Parade easterly to Morshead 
Drive, terminating at Pialligo Avenue.  A map of the Fairbairn Avenue area is 
below. 
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Figure 3.1: Map of Fairbairn Avenue and surrounding roads 

 
Source: www.whereis.com.au 

3.3 In 2000, a pre-design study identified 40 suburban homes, several government 
facilities and ten intersections on or near Fairbairn Avenue.  The variable 
horizontal alignment within the road corridor (called the road reserve); the state of 
the road shoulders; the road’s uneven surfaces and the presence of nearby trees 
and fences meant that the road was considered to be second class. 

3.4 According to the Majura Valley Transport Study (October 2001) major land uses 
in the area were: 

• Canberra Airport, including an industrial/office park under development - 
estimated employment of 1 600; 

• Campbell Park Offices – estimated employment 1 020;  

• Australian Defence Force Academy (ADFA) - 950 staff and 1 200 
residential students;  

• Royal Military College Duntroon  - 160 staff and 800 students; and 

• Pialligo area - around 35 properties employing around 250. 

3.5 Road infrastructure in the vicinity of, and including, Fairbairn Avenue prior to 
October 2001 was as follows:  

• Fairbairn Avenue - a two lane single carriageway road, that, unlike a street, 
provides at most only restricted access to frontage and vehicles; 

• Morshead Drive - four lane dual carriageway to the west of Duntroon access 
roundabout.  In other locations Morshead Drive was a two lane single 
carriageway; 

• Majura Road - two lane single carriageway rural road; 
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• Pialligo Avenue - two lane single carriageway; 

• Eastern Parkway - (Monaro Highway) four lane dual carriageway with the 
old Dairy Road acting as one of the carriageways; and  

• Northcott Drive - two lane single carriageway road linking Russell Offices 
complex and Campbell Park Offices. 

Fairbairn Avenue – approach route to the National Capital and an arterial road 

3.6 The Commonwealth’s Australian Capital Territory Planning and Land 
Management Act 1988 provides that the National Capital Plan shall set out the 
general policies to be implemented throughout the Territory, including policies on 
the planning of arterial road systems. 

3.7 Fairbairn Avenue is an Approach Route in the National Capital Plan, and is 
therefore a Designated Area for the purposes of the Plan.1  It is also part of the 
Central National Area under the National Capital Plan.  

3.8 Canberra’s Approach Routes have historically been subject to rigorous planning 
scrutiny.  Care was and is taken to ensure that high standards of development and 
landscaping were and are observed in this area.  According to the National 
Capital Plan: 

a traveller’s first perception of a city’s character is gained upon approach and 
arrival.  When arriving in Canberra it is important that the traveller is immediately 
aware of the special symbolic and functional significance of the National Capital. 

3.9 Fairbairn Avenue is regarded as an arterial road.  TAMS’ Design Standards for 
Urban Infrastructure, Volume 2 Road Planning defined an arterial road as: 

servicing the individual residential areas are the major roads that are Class 6 and in 
some cases Class 7 roads.  These are important transport routes that provide for the 
major traffic streams in terms of both volume and speed.  

3.10 Class 6 and 7 roads are: 

Class 6  

Those roads whose main function is to perform the principal avenue of 
communication for massive traffic movements.  

Class 7  

Those roads, not being Class 6, whose main function is to supplement the Class 6 
roads in providing for traffic movements or which distribute traffic to local street 
systems. 

                                                 

1  An Approach Route is not defined by the Plan, but as the name suggests, is a major road into Canberra. A Designated 
Area is specified by the Plan as an area of land that has the special characteristics of the National Capital – subsection 
10.1 of the Commonwealth Australian Capital Territory Planning and Land Management Act  
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3.11 The National Capital Plan describes the arterial road network as composed of two 
elements: 

• the arterial roads within Canberra’s urban areas, that are major traffic 
collectors and distributors, and  

• the network of peripheral parkways that serves to carry traffic between 
towns along routes lying largely at the periphery of the built-up areas.  

3.12 The Plan sees the arterial road system supporting the urban structure of Canberra 
by: 

• forming the principal access between town centres, industrial centres, major 
retail centres and residential areas; and 

• providing access between the separate towns of the urban area. 

3.13 In line with its function as an arterial road, Fairbairn Avenue was intended 
ultimately to be a dual carriageway road.  To this end the road reserve is 60 
metres wide.  This is the same width as Limestone Avenue and Ainslie Avenue; 
and is wider than Constitution Avenue (50m). 

PLANNING FOR THE REDEVELOPMENT OF FAIRBAIRN AVENUE, AND THE 
MAJURA VALLEY TRANSPORT STUDY 

3.14 Prior to October 2001, a number of planning studies attempted to determine 
transport needs of the Fairbairn Avenue area, including the Majura Valley.  

3.15 In October 2001, TAMS concluded the Majura Valley Transport Study, which 
considered future travel demands in and around the Majura Valley.  Findings of 
this study were used as the basis for proposals covering Fairbairn Avenue and 
other projects.  

3.16 The study identified road investment of about $40 million to 2031 to address the 
various transport demands, not including investment in related roads such as the 
Gungahlin Drive Extension and Majura Parkway.  

3.17 The study considered four alternatives for the redevelopment of Fairbairn Avenue, 
and recommended upgrading Fairbairn Avenue and building a new North Road.  
The North Road was to connect Fairbairn Avenue to Majura Road. 

3.18 The Study’s preferred option: 

• increased traffic efficiency; 

• was the lowest construction cost; 

• was most comprehensive traffic network, catering for all traffic movements 
east to west and north to south; and 

• avoided environmentally sensitive areas. 

3.19 The study considered options for implementing the preferred option, using 
measures of traffic efficiency – vehicle kilometres of travel (VKT) and vehicle 
hours travelled (VHT). 
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The results show that option D1 (Fairbairn Avenue west of Northcott duplicated 
and Northcott Drive single carriageway) and D2 (both Fairbairn Avenue west of 
Northcott and Northcott Drive duplicated) … have the lowest VKT and VHT.  
Option D2 is significantly lower in VHT than Option D1 because traffic flow is 
generally faster because of the lower volume/capacity ratio on the two links. 

3.20 Analyses of traffic flows on Fairbairn Avenue used in the study were as follows. 

Table 3.1: Fairbairn Avenue - morning peak traffic flows - main traffic flows only 
in vehicles per hour – Majura Valley Transport Study (October 2001) 
projection 

Year From 
Monaro 
Highway 

To  
Monaro 
Highway 

From 
Pialligo 
Avenue 

To  
Pialligo 
Avenue 

Total 

2003  890  830  590  570  2880  

2011  880  850  740  670  3140  

2031  790  660  790  660  2900  

Source: Majura Valley Transport Study, pages 74 - 78 

3.21 Consistent with the National Capital Plan, and TAMS’ planning documents, the 
study saw Fairbairn Avenue as providing one of the key east-west arterial 
connections between the Central area and North Canberra and other important 
peripheral destinations such as the Airport and the future Majura Parkway. 

THE TRAFFIC CONGESTION AND ROAD SAFETY IMPROVEMENT 
PROGRAM 

3.22 Following the completion of the Majura Valley Transport Study, TAMS released 
a proposal to duplicate the Fairbairn Avenue from Anzac Parade to the Majura 
Road intersection for public consultation.  Funding of $1 million for a preliminary 
study was provided under the Traffic Congestion and Road Safety Improvement 
Program; a program announced within the 2000-01 budget2.  

3.23 The Traffic Congestion and Roads Safety Improvement Program arose from 
Government deliberations in April 2000, when a list of projects was nominated 
for inclusion.  The timeline for TAMS to prepare a list of projects with costings 
was severely limited (about one week).  TAMS found it difficult to accurately 
estimate costs within this short period, and such estimates that were produced 
were intended as preliminary.  

                                                 

2  The 2001-02 Budget included funding under two programs with similar names: the Traffic Congestion and Road Safety 
Improvement Program and the Road Safety and Congestion Program. The Department of Territory and Municipal 
Services advised that they are in effect the same program - the projects in the Road Safety and Congestion program 
were already underway at July 2001, and were works-in-progress when the larger program was announced. 
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3.24 The 2000-01 Budget Paper Number 4 for TAMS records that the Program: 

creates additional roads capacity on a number of major arterial routes, which 
will not only reduce traffic congestion and improve safety, but will also lead 
to a reduction in overall travelling times.  

A total of $130.4 million is to be spent over the next five years as part of this 
plan.  Of this, $22.31 million will be committed in 2000-01 for road 
improvements in North Canberra, including Gungahlin Drive Extension, 
Gungahlin Drive duplication between Wells Station Road and the Barton 
Highway, and Flemington Road extension.    

Major road works are also planned for the Barton Highway, Northbourne 
Avenue, Cotter Road, Drakeford Drive, Majura Road and Fairbairn Avenue.  

3.25 The apparent rush to prepare the Traffic Congestion and Roads Safety 
Improvement Program lead to budget problems for the Fairbairn Avenue Project – 
discussed later in this chapter.  

BUDGET AND EXPENDITURE 

3.26 Funding for the Fairbairn Avenue Project under the Traffic Congestion and Road 
Safety Improvement Program in the 2003-04 Budget was $9 million, of which 
$1 million was previously appropriated for forward design in 2001-02, with 
$7.636 million allocated for construction. 

3.27 Only two tenders were received for road construction when tenders closed on 
15 February 2004, one of which was subsequently withdrawn.  Both tenders 
exceeded the available budget: the remaining tenderer’s price was approximately 
$10 million including GST.  This was $1.452 million or 19 percent above the pre-
tender estimates.  

3.28 Procurement Solutions advised Audit that a limited response to tenders was 
evidence of a shallow market, which contributed to difficulties in estimating the 
cost of the project.  This advice is corroborated by price information: from 
31 December 2002 to 31 December 2003 Building Price Index for Canberra rose 
by 6.5 percent.  The increase to 31 December 2004 was 7 percent respectively.  
These increases were markedly higher than the percentage rises for the preceding 
three years (2.0 percent from 1999 to 2000, 2.0 percent from 2000 to 2001 and 3.0 
percent from 2001 to 2002), when the budgets for these projects were formulated. 

3.29 According to internal Roads ACT documentation, reasons for the tender cost 
increases were: 

• stone pitching and stone walls used for sound attenuation, requested by the 
National Capital Authority, increased the cost by approximately 
$1.2 million; 

• initial budgets were not intended as full and accurate costings of the project; 

• a tight construction market and high demand for services; 

• the road was to be built under traffic (meaning that the road was not closed 
during construction), which is complex and demanding; and  
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• the project was too small for large contractors, which generally bid for 
projects in excess of $25 million. 

3.30 The Procurement Plan prepared by Roads ACT contained a supply market 
analysis.  The analysis does not provide any indication of likely prices for the 
project, rather noting that: 

recently similar sized civil engineering tenders up to $5 million have attracted 
between 3 and 5 offers.  There are 8 construction contractors pre-qualified for this 
class and value of works. 

3.31 In July 2004, additional funds of $1.7 million were diverted from other projects 
within the Traffic Congestion and Road Safety Improvement Program, as shown 
in the table.  The available budget for the project was then $9.7 million. 

Table 3.2: Funds directed to the Fairbairn Avenue Upgrade from other projects. 

Project Total 
Value 

 
 

Funds 
diverted to 
Fairbairn 

project 

Drakeford Drive Duplication $4.23m $1.00m 

Horse Park Drive – Katherine Avenue to Community Precinct $1.60m $0.56m 

Horse Park Drive – (Katherine Avenue South to Katherine 
Avenue North) 

 
$2.80m 

 
$0.09m 

Athllon Drive - Drakeford Drive to Isabella Drive $10.30m $0.05m 

TOTAL $18.93 $1.70m 

Source: TAMS departmental correspondence. 

3.32 Due to delays in obtaining authorisation for funds, and protracted discussion with 
the successful tenderer over concerns raised by the tender evaluation panel, a 
letter of acceptance was not issued before the tender expired on 16 August 2004.  

3.33 Subsequently, the successful tenderer for the construction contract submitted 
modifications to the time and pricing of its tender.  The original completion period 
of 48 weeks was extended to 52 weeks and the tender price was increased by 
approximately $0.7 million to $10.1 million GST inclusive; reflecting the 
additional time required and forecasted price increases in materials and labour.  

3.34 Roads ACT advised Audit that the final price for the project was $10.487 million.  
This was approximately 4 percent higher than the revised tender price accepted by 
Roads ACT in September 2004, and compared to the original budget funding of 
$8.00 million allocated in the 2003-04 Budget.  

3.35 Roads ACT advised that this price increase was normal for construction contracts 
and was allowed under the construction contract.  
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Conclusions on budget and expenditures 

3.36 The initial budget was inadequate, as shown by higher than expected tender 
prices, leading to requests for additional funds, which were diverted from other 
road projects.  Rapidly rising building costs in the ACT contributed to this budget 
inadequacy.  Further costs were incurred when the road construction contractor 
increased its price for the project by $0.7 million. 

3.37 Better estimation of the cost of the project by TAMS and Procurement Solutions 
prior to the tender being let, would have allowed Roads ACT to avoid some cost 
increases brought on by the delay in finalising the construction contract. 

CONSULTATION WITH THE COMMUNITY  

3.38 There was extensive and protracted consultation with the community and nearby 
institutions, such as the Australian War Memorial.  Consultations intensified when 
the initial design options were made public.  

3.39 Public meetings were held at Campbell Primary School in April 2001, and public 
information displays were held in May 2001, June 2002 and June 2003.  ACTPLA 
sought public comments on the environmental Preliminary Assessment of the 
Development Application in September and October 2003. 

3.40 The residents of the Campbell were most concerned about the proposed four lane 
dual carriageway.  They formed the Fairbairn Avenue Community Action Group 
to express concern to the Government over the proposed duplication and to ensure 
community concerns were considered for any development affecting Fairbairn 
Avenue.  The Action Group claimed to represent ‘over 80 households in the 
immediate vicinity of Fairbairn Avenue’.  

3.41 TAMS considered it had sound and well-considered reasons for opting for the full 
duplication of Fairbairn Avenue.  Roads ACT advised Audit that because the 
Traffic Congestion and Road Safety Improvement Program was prepared in a 
short time-frame, it was unable to consult with residents before formulating plans 
for the duplication of Fairbairn Avenue.  This led to an intense local resident 
reaction to the proposal to duplicate the road, and the subsequent Legislative 
Assembly Committee inquiry.  

3.42 Public reaction to the proposal to duplicate Fairbairn Avenue was the catalyst for 
the Assembly’s Standing Committee on Planning and Urban Services to hold an 
inquiry into the matter.  The Committee reported in August 2001, and made three 
recommendations.  The main recommendation was:  

that duplication of Fairbairn Avenue not proceed until all options are thoroughly 
explored and outlined in documents which are widely circulated and which should 
be the subject of close consultation with residents of Limestone and Fairbairn 
Avenues. 

3.43 Audit did not find evidence of a Government response to the recommendations of 
the Committee.  However, the main recommendation of the Committee, referred 
to above, was implemented through further public consultation before and during 
the upgrade of Fairbairn Avenue. 
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CONSULTATION WITH THE NATIONAL CAPITAL AUTHORITY 

3.44 Fairbairn Avenue is an Approach Route to the National Capital, and is therefore 
Designated Land under the National Capital Plan. 

3.45 The ACT Government approached the National Capital Authority early in 2001 
regarding a proposal to duplicate Fairbairn Avenue.  This representation was 
supported by the Fairbairn Avenue Duplication-Pre-Design Study (November 
2000), commissioned by the ACT Government.  

3.46 This study preceded the Majura Valley Transport Study (October 2001); the 
strategic metropolitan transport plan for the eastern side of Canberra.  The 
National Capital Authority’s view was that there was no evidence the duplication 
of Fairbairn Avenue was necessary, reflecting the absence then of a strategic 
planning document covering all roads in the Fairbairn Avenue area. 

3.47 During the early planning stages for the project, in April 2001, the National 
Capital Authority informed the ACT Government’s consultants of its key design 
issues.  Meeting minutes indicated, among other things, that the Authority 
suggested: 

a minimum option should be examined that, say, maintains a single carriageway 
and treats only the vertical alignment and intersections. 

3.48 In Audit’s view, at that time, the National Capital Authority did not come to any 
conclusion on the particulars of work on Fairbairn Avenue.  Correspondence 
between the Authority and TAMS in June and July 2001 disclosed some discord 
on the promotion of a duplicated road to local residents, and the inclusion of the 
Authority in discussion on the future of Fairbairn Avenue.   

3.49 In a letter to the National Capital Authority, TAMS said that: 

the Fairbairn Avenue Project is part of the ACT Government’s $130 million Road 
Safety and Congestion Program, which was announced as part of the 2000-2001 
budget.  The justifications put forward [to local residents] by the Territory for 
requiring four lanes for Fairbairn Avenue never relied upon its status as a national 
Approach Route, but instead related to the current traffic volumes and expected 
growth in traffic volumes, road safety, noise and local accessibility.  This has 
always been enunciated to the public. 

Adoption of a single carriageway upgrade in lieu of duplication 

3.50 Notwithstanding early efforts on planning and promoting duplication, by March 
2002, TAMS had adopted the option of a single carriageway for Fairbairn 
Avenue.  Reasons were: 

• Majura Valley Transport Study findings that, subject to road construction 
and upgrades of intersections in the Fairbairn Avenue area and beyond, the 
amount of traffic on Fairbairn Avenue would remain at 2002 levels for 15 to 
20 years; and 

• opposition by the National Capital Authority.   
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3.51 While noting that the NCA raised some issues with the proposed project, Audit 
was unable to find any documentation containing specific objections to 
duplication from the Authority.  Roads ACT advised Audit that objections were 
undocumented, and came about as a result of meetings with Authority staff. 

3.52 Further, Audit was unable to locate documentation, presumably created prior to 
March 2002, that records a decision by the ACT Government to revise its plans 
from a duplication to an upgrade of Fairbairn Avenue.  TAMS’ advice to the 
Minister in March 2002 requested him to note that the decision had been taken to 
change the scope of the works.  

3.53 In May 2003, over a year after TAMS decided to forgo duplication, and following 
a series of meetings, the National Capital Authority and TAMS agreed on a partial 
duplication and upgrade. 

3.54 The meeting minutes also record agreement on the schedule of activities to flow 
from this in-principle agreement.  These activities were: 

• National Capital Authority to review landscape designs and provide 
comments to Procurement Solutions; 

• Procurement Solutions to brief Roads ACT; 

• Roads ACT to brief the Fairbairn Avenue Community Action Group3; 

• Procurement Solutions’ consultants to prepare and circulate newsletters and 
hold displays during the Preliminary Assessment preparation period; 

• consultants to prepare the Preliminary Assessment, as required by the ACT 
Planning and Land Authority, circulate these for comments, and lodge with 
the Authority; and 

• consultants to commence detailed design. 

3.55 TAMS had obtained all necessary ACT Government approvals by 18 March 2004, 
when the National Capital Authority advised TAMS that it issued a Works 
Approval under the Australian Capital Territory (Planning and Land 
Management) Act 1988. 

3.56 With respect to the agency consultation with the National Capital Authority, Audit 
concludes that: 

• around May 2001, the National Capital Authority declined the duplications 
proposal pending more detailed transport study by the ACT Government. 
The Authority understood at the time that ACT Government had 
commissioned the Majura Valley Transport Study, which included strategic 
assessments of broader transport needs.  TAMS’ case for duplication of 
Fairbairn Avenue could have drawn some support from the Study, if it had 
been completed and available to Authority at the time of initial discussions; 

                                                 
3  The Group was the main spokesman for the residents of Campbell and other residents affected by the project. 
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• informal preliminary approaches to the National Capital Authority may have 
assisted TAMS in meeting the Authority’s need for complete information on 
the duplication proposal.  Contact with the Authority did not occur until the 
proposal was fully developed, notwithstanding the status of Fairbairn 
Avenue under the National Capital Plan and the Authority’s responsibility 
to administer the Plan; and 

• the National Capital Authority expected the duplication proposal to be 
resubmitted when the Majura Valley Transport Study was completed.  By 
that stage, however, the ACT Government had reverted to the upgrade 
proposal, and abandoned full duplication.  This change of the project scope 
is not supported by any documentation, notably a decision by the 
responsible Minister describing the reasons for the policy change. 

GROWTH OF CANBERRA AIRPORT 

3.57 Under specific Commonwealth airport legislation ‘all major Australian airports, 
including all capital city airports [were] governed by the same set of planning and 
building control laws’.  In the case of Canberra Airport, a regulation made under 
the Airports Act 1996 in 2006 removed the Canberra Airport from the planning 
controls of the National Capital Plan.   Non-aviation related developments - retail 
and employment - at Canberra International Airport are not subject to the ACT’s 
or the National Capital Authority’s planning frameworks.  These developments 
are situated in three precincts, the largest of which, Brindabella Business Park, 
comprises 15 office buildings. 

3.58 On the subject of airport road congestion, a Senate Committee report notes that: 

traffic congestion is expected to be reduced with the completion of road works, 
which are being undertaken, jointly by the Airport and the ACT Government, in 
particular, the completion of the Monaro Highway extension [to the Majura Road]. 

3.59 According to the Canberra Airport’s website, these road upgrades are intended to 
meet growth demands and increase traffic flow for travellers and commuters to 
the Airport and City Centre.  This public infrastructure will be built in two stages, 
and includes the upgrade of Pialligo Avenue, Morshead Drive, Fairbairn Avenue 
and the extension of the Monaro Highway in the final stage.  

ACT Government concerns at the growth of employment and retail activity at 
Canberra Airport 

3.60 The ACT Government told the Senate inquiry into the National Capital Authority 
that, while accepting that traffic growth was also a by-product of the growth of 
Gungahlin and Queanbeyan: 

the amount of office development at Canberra airport is now reaching a figure that 
is comparable with Woden Town Centre, which is the second largest commercial 
centre in the ACT.  We have had no capacity to effectively plan for that, yet the 
imposition - particularly of traffic implications but potentially of the erosion of the 
functionality of that development - is something that the ACT government has to 
wear. 
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3.61 The ACT Government concerns dated from at least 2002.  In December 2002, the 
ACT Legislative Assembly noted that the National Capital Authority had 
approached the Territory to participate in the Authority’s review of office 
employment restrictions at the Canberra Airport, and resolved to request:  

the National Capital Authority and the ACT Government to ensure that there is a 
comprehensive approach to employment accommodation strategies in Canberra, 
including the Canberra Airport, and that any development at the Airport is 
complementary to the broader needs of the ACT community. 

3.62 The Majura Valley Transport Study (October 2001) recognised the impact of 
Canberra Airport for the development of Fairbairn Avenue.  By October 2001, the 
airport and associated developments employed 1 600 people and had generated 
3 500 vehicle trips per day.  Although planning details for the airport precinct 
were not publically available, the Majura Valley Transport Study reports 
discussions between ACTPLA and Canberra Airport regarding the functional 
requirements for road planning in the Airport precinct, and included an analysis of 
the Year 2020 Master Plan for the Airport.  

3.63 Notwithstanding the ACT Government concerns, Audit did not find evidence to 
suggest that employment and retail growth at the Canberra Airport, or the growth 
of Gungahlin and Queanbeyan traffic, were factors in deciding whether Fairbairn 
Avenue should be upgraded or duplicated.  TAMS’ consultations were limited to 
those most immediately and directly affected by the proposed works on Fairbairn 
Avenue such as the National Capital Authority, local residents, and the Assembly 
Committee.  

ENVIRONMENTAL CONSIDERATIONS 

3.64 Road projects involving ‘construction of a new major road or the widening of any 
existing road by one or more lanes’ required a Preliminary Assessment under 
Part 4 of the (now repealed) Land (Planning and Environment) Act 1991.  

3.65 The Preliminary Assessment (September 2003) for the Fairbairn Avenue Upgrade 
contains details of the physical and human environment, and explains in detail the 
effect of the upgrade across all areas. 

3.66 Under the Land (Planning and Environment) Act 1991 the Environment Minister, 
or another relevant Minister, could direct further assessment if he or she believed 
the environmental impact of the proposal was of sufficient significance.  By letter 
to TAMS dated 31 October 2003, ACTPLA informed TAMS that further 
environmental assessments for Fairbairn Avenue project were not warranted.  

RISK MANAGEMENT 

3.67 The Procurement Plan (February 2004) includes a risk management plan.  Risks 
to the project are categorised as project specific, and as standard construction 
risks.  Overall, the risk analysis appears comprehensive. 

3.68 Audit notes the plan includes the risk of exceeding the project budget.  This risk 
before (and after) mitigation was regarded as low, and the possibility of 
occurrence as ‘unlikely’.  Of the 16 risks in the Plan, it is the eighth in priority. 
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3.69 In view of the consequences of budget shortfalls on the project – deferral or 
cancellation of other priority projects – a low categorisation for budget risks is 
difficult to justify.  Correspondence between the Minister and Treasurer over 
funding for the shortfall reinforces the point that exceeding the budget is always 
of concern in project planning. 

3.70 TAMS’ Capital Works Program Construction Proposals from 2000-01 to 
2003-04 also included risk analyses, although in less detail than the Procurement 
Plan.  Budget risks are similarly downplayed: the risk likelihood is low, and the 
effect on the project described as ‘some’.  Risk plans do not appear to have been 
updated during the period of the project, even when it became obvious that 
funding was an issue with significant impact on the success of the project. 

3.71 Audit concludes that risk management as a management tool was not used 
effectively during the Fairbairn Avenue project.  The risk to the budget was not 
adequately recognised or managed, particularly in view of the hasty preparation of 
the budget developed as part of the launch of the Traffic Congestion and Road 
Safety Improvement Program. 

ASSESSMENT OF THE PLANNING OF FAIRBAIRN AVENUE  

3.72 Audit concludes that: 

• the original concept to duplicate Fairbairn Avenue was included in the 
hastily prepared Traffic Congestion and Road Safety Improvement Program.  
There is little evidence that the Program adopted established road 
construction priorities in deciding which projects should be funded;  

• the final project included safety, environmental and residential amenity 
considerations; and  

• financial planning for the project was inadequate, and did not anticipate 
significant higher prices for raw materials and road construction. 

EVALUATION OF PROJECT OUTCOMES 

3.73 The Association of Australian and New Zealand Road Transport and Traffic 
Authorities (AUSTROADS) publishes guidelines, codes of practice and research 
reports that promote best practice and address the challenges faced by road system 
management organisations in Australia and New Zealand. 

3.74 AUSTROADS has published a Guide to Project Evaluation in eight parts.  
According to Part 7 of the Guide, the benefits of a post-completion evaluation are 
knowledge of: 

• how effectively the stated objectives (purpose) of the project were met; 

• how effective the project evaluation methods were in selecting a particular 
project to meet the stated objectives; and 

• how efficient the project implementation … was, including the comparison 
of planned and actual actions, costs and resource use. 
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3.75 The Guide continues: 

A key objective … [of] … a post-completion evaluation … is to provide a 
feedback mechanism to inform the selection, design, delivery and operation … of 
future projects.  This information is valuable in improving decision-making and 
project management within organisations. 

3.76 TAMS stated that it had not adopted the AUSTROADS Guide to Project 
Evaluation due to lack of resources.  It also stated that although it considers that 
AUSTROADS represented good practice, it was only one methodology among 
many. 

3.77 Audit noted that the Capital Works Manual contained a section on evaluating 
project outcomes.  This methodology does not appear to be as comprehensive as 
the AUSTROADS publication. 

3.78 The Fairbairn Avenue Upgrade project had a multiplicity of aims, as outlined in 
Table 3.4, and some of the objectives of the project have been evaluated.  Traffic 
volume has been measured, as has noise from traffic near residences.  However, 
there has not been a comprehensive evaluation of the project.   

3.79 In the absence of a comprehensive evaluation of the project, it was difficult to 
ascertain how well, or to what extent, the Fairbairn Avenue project had met its 
intended objectives.  

3.80 TAMS advised that evaluation of road projects has recently been introduced, as a 
result of new funding for two staff for capital works evaluations provided in the 
2008-09 Budget. 

Traffic volume 

3.81 Roads ACT routinely measures traffic volumes.  It advised that traffic volumes in 
the ACT are stable, with increases of about 1 - 2 percent each year.  For budgetary 
reasons, new roads take several years to be included in the regular program of 
traffic counts.  Audit considers that such roads should have increased priority for 
measuring of traffic volumes.  

3.82 Under the traffic count program, most arterial roads are surveyed each year.  This  
program is supplemented by ad hoc surveys if concerns are raised about noise, 
excessive  speed, poor lighting and the like.  The traffic count program is being 
reviewed at present. 
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Table 3.3: Average daily traffic volume on Fairbairn Avenue (between Addison 
Road and General Bridges Drive) 

Year Total  
(west and eastbound) 

1998 (August) 12 881 

2000 (August) 15 423 

2002 (August) (Monday to Friday only) 15 391 

2005 (October) 12 769 

2007 (August) 15 097 

2008 (August) 13 504 

Source: Roads ACT 

3.83 Audit did not examine the reliability of these figures, but they do not indicate that 
traffic volumes have increased substantially over the last ten years. 

Safety and upgrade of intersections 

3.84 A Road Safety Audit conducted in July 2001 covered all aspects of road design.  
The findings of the audit influenced the Preliminary Sketch Plan for the Fairbairn 
Avenue duplication project.  The Plan states that: 

The proposal addresses all the concerns raised in the … Road Safety Audit by: 

o providing a dual carriageway road; 

o improving both horizontal and vertical geometry to meet the current and the 
future Road Design Guidelines and Standards; 

o proving better and safer access/egress at intersections in spite of the 
increased traffic volumes; and  

o improvement of pedestrian and cycling facilities by providing two additional 
underpasses, on road cycling and off road cycling. 

3.85 A Road Safety Audit has not been conducted for the final project.  Hence it is not 
possible to determine whether the single carriageway that was constructed for part 
of Fairbairn Avenue, rather than a duplicated road as originally proposed, would 
still meet the concerns raised by the July 2001 Road Safety Audit.  

Noise attenuation 

3.86 Prior to the upgrade of Fairbairn Avenue, a detailed noise study was undertaken as 
part of the Preliminary Sketch Plan.  Eight noise loggers were placed in 
residences along Fairbairn Avenue.  The Plan reported that: 

the noise analysis indicates that most properties adjoining the road (and some 
further away) are currently subject to noise levels that exceed the levels specified 
in ACTPLA draft Noise Management Guidelines (March 1996). 

3.87 In the proposal to duplicate Fairbairn Avenue, TAMS advised the Minister in May 
2001 that measures taken to deal with noise are: 
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• smoothing the grade so there are fewer humps and hollows.  This in turn 
means less braking and acceleration from the traffic; 

• lowering the grade line, so more of the road is in ‘cut’; the batters form a 
natural sound barrier; 

• use of low noise surfacing on the road; and 

• construction of noise barriers, especially on fills and bridges. 

3.88 In May 2003, TAMS presented four options to the National Capital Authority for 
noise attenuation.  The Authority’s preference, based on preserving the existing 
bushland character of the area was a noise wall and mound with transparent 
barriers on the sides of bridges.  However, the Authority did not have any 
objection to the option that included a perspex and rock wall. 

3.89 The National Capital Authority granted works approval to the Fairbairn Avenue 
Upgrade on 18 March 2004.  In so doing, it indicated that the upgrade accorded 
with the National Capital Plan. 

3.90 As referred to earlier, budget overruns were in part due to costs of noise 
attenuation.  In May 2004, TAMS advised the Minister that: 

the main reason for the overrun is the cost of stone pitching and stone walls where 
the market rate has doubled. … There is no opportunity to reduce costs, as the 
National Capital Authority will not accept a change to using sound walls because it 
is an Approach Route into Canberra. 

3.91 At around the same time as TAMS was meeting with the National Capital 
Authority, the Fairbairn Avenue Community Action Group, with whom TAMS 
and its advisors regularly consulted, informed TAMS that: 

with few exceptions, residents support the current upgrade proposals as the issues 
that we have raised in the past have been largely addressed.  The noise attenuation 
proposal, however, is of critical concern. 

3.92 The four options for noise attenuation proposed by TAMS were discussed with 
the Campbell community in June 2003.  The noise wall and mound option was 
generally preferred by the community meetings. 

3.93 TAMS contracted for noise level measurements after completion of the upgrade 
project.  The study took noise measurements as close as possible to the places in 
the original 2001 study, included in the Preliminary Assessment Report.  The 
report concluded that: 

… important reductions in noise level have been achieved at all the locations. 

Conclusions on evaluation of the project 

3.94 Audit concluded that: 

• TAMS’ evaluation of the project was limited to traffic volume, and noise 
measurement, and concluded that the goals of noise reductions were 
achieved.  However, without a comprehensive evaluation, it was not 
possible for TAMS to know whether the project met other key objectives; 
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• no significant variations to the budget occurred, apart from those prior to 
construction; and 

• without a proper evaluation, the opportunity to improve procedures, 
including better communication and documentation of decisions and  
corporate knowledge, was not realised. 

DID THE PROJECT ACHIEVE WHAT IT INTENDED? 

3.95 Audit reviewed the objectives for works on Fairbairn Avenue included in a 
number of plans, studies, briefings, and reports. 

3.96 These aims were in two parts, with some overlap.  This is because the original 
concept was for a duplicated road; this was later changed to a partial duplicated 
road, with some single carriageway. 

3.97 The Traffic Congestion and Road Safety Improvement Program aimed to  

create additional roads capacity on a number of major arterial routes, which will 
not only reduce traffic congestion and improve safety, but will also lead to a 
reduction in overall travelling times.  

3.98 The National Capital Plan required that Fairbairn Avenue, as an Approach Route 
to the National Capital, be developed to ‘a consistently high standard’.  Inter alia, 
the Approach Routes should have: 

• high quality landscaped corridors; 

• high quality paving; and  

• a programmed maintenance and management plan. 

3.99 In public representations on the project, TAMS stated the reasons for the 
duplicated Fairbairn Avenue to be: 

• increased traffic volumes; 

• enhancement of an important arterial road; 

• upgrade of sub-standard intersections; 

• noise abatement to nearby residential properties; and 

• improved landscaping to conform to Approach Route standards. 

3.100 According to the Standing Committee on Planning and Urban Services’ Report 
No.79 (August 2001) - Proposals to Duplicate Fairbairn Avenue, TAMS believed 
the key issues to be: 

traffic volumes, road safety, local accessibility – particularly for residents of 
Campbell trying to cross Fairbairn Avenue – and noise… 

there has been and is predicted to be significant growth in traffic volumes on 
Fairbairn Avenue.  In 1995 daily traffic volume was around 12 000.  In 2000 that 
had risen to 17 000.  It is predicted that in 2011 [it] will be 30 000 and by 2031 it 
will be 35 000.  

In the 2011 assessment, basically there is an assumption that there will be a Majura 
Road upgrade in place.  There [is also] an assumption that Horse Park Drive will 
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have been connected [to Majura Road, and] there’s an assumption that Gungahlin 
Drive Extension will be in place [with] a number of other associated road network 
improvements … 

we believe that the proposal for Fairbairn Avenue improves safety at all the 
intersections on Fairbairn Avenue… [including] the Treloar Street [intersection to 
the back of the War Memorial] 

… the proposal also includes two new pedestrian underpasses to improve local 
accessibility for residents …  

Extensive noise attenuation measures [are required], including [walls] … to be 
higher than the roofs of the houses to be effective … At the moment the noise 
attenuation measures are very close to the road. 

3.101 A major planning document for the project was the Functional Brief, prepared by 
TAMS in January 2001.  The Brief refers to a pre-design study (November 2000) 
that lists the design objectives: 

• minimise impact on existing trees during construction; 

• maximise the clearance to residential leases and minimise impact of traffic 
noise; 

• retain existing points of traffic access; 

• improve traffic safety.  A Road Safety Audit of the then current safety state 
of Fairbairn Avenue was conducted by a private engineering consulting 
firm, and a copy of it was included in the Preliminary Sketch Plan, another 
major planning document, issued in July 2001; 

• minimise construction costs; 

• minimise extent of earthworks; 

• minimise land resumption; and  

• optimise the traffic functionality of the upgraded route. 

Conclusion 

3.102 Audit’s conclusions are summarised in the table below.  In short, the Fairbairn 
Avenue project achieved mixed results against its budget, timeframe and other 
intended outcomes.  
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Table 3.4: Audit conclusion of the project outcomes 

Objective Results Objective 
met or unmet 

Budget – expenditure kept within 
budget. 

Original budget of $8m was exceeded, 
due to higher than anticipated contract 
costs.  The final cost was $9.534m. 
It was also noted that even with the higher 
budget, Fairbairn Avenue was only 
upgraded rather than duplicated as 
intended under the original budget. 

Unmet 

Timeliness – project completed by 
forecast date: 
Planned Practical completion: 
23 March 2005 
Planned financial completion: 
26 May 2006. 

Actual practical completion was 20 
January 2006 and actual financial 
completion was 23 February 2007. 
Delays in the project due to second round 
of consultation with community and 
National Capital Authority, Assembly 
inquiry and delays in tendering. 

Unmet 

Respond to increases in traffic 
volumes. 

Traffic volumes did not increase.  Unmet 

Noise attenuation - reduction to 
standard. 

Noise readings indicate that noise had 
decreased. 

Met 

Safety - crashes reduced. No updated studies undertaken. Not known 

Upgrade of the presentation and 
landscaping of an arterial road. 

No studies undertaken, although visual 
improvement obvious to casual observer. 

Apparently 
met 

Travel time reduction. No studies undertaken, although apparent 
improvement obvious to casual observer. 

Apparently 
met 

Environment conserved – trees 
preserved, earthworks sensitive to 
the environment, lease resumption 
minimised. 

No studies undertaken. Not known 

Consultation with stakeholders. Extensive consultation with residents, 
other institutions on Fairbairn Avenue 
such as the Australian War Memorial, and 
National Capital Authority. 

Met 

Source: ACT Auditor-General’s Office 

Recommendation 1  

Roads ACT should evaluate the road construction projects, using an industry standard 
evaluation method, such as that issued by AUSTROADS, with a view to applying any 
findings to the management to future projects. 
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4. HORSE PARK DRIVE (GUNDAROO DRIVE TO 
FEDERAL HIGHWAY) PROJECT 

INTRODUCTION 

4.1 This Chapter assessed the planning for and delivery of, the Horse Park Drive 
(Gundaroo Drive to Federal Highway) Project, and the outcomes achieved. 

KEY FINDINGS 

• Roads ACT significantly broadened the project scope, and responded to initial 
higher than expected costing by requesting deletions of design inclusions.  This 
may have put undue pressure on the contracted designer and superintendent to 
accommodate the expanded requirements within a restricted budget, leading to 
subsequent problems during the construction of the project. 

• The tender price was higher than anticipated.  Roads ACT and Procurement 
Solutions did not anticipate higher construction prices, and the significant costs of 
the excavation at the intersection of Horse Park Drive and the Federal Highway. 

• The inadequacy of the budget, and higher tender prices, resulted in other priority 
projects being delayed or shelved as their budgets were transferred to the Horse 
Park Drive (Gundaroo Drive to Federal Highway) Project. 

• At the time of audit, there was no reliable final cost for the project.  This was due 
to prolonged delays in finalising expenditure on the project, and not all costs 
payable by Roads ACT from the project budget may be included.  This could 
affect public accountability for money spent on this project. 

• Protracted negotiations over costs for variations in construction led to delays in 
achieving project financial completion, after the practical completion had been 
reached in 2004.  

• There was no forward design study for the project.  Such a study may have been 
useful for clarifying the scope of the project and its budget earlier and for 
anticipating requirements for increased funding.  Similarly, the tenders were 
called before the Final Design Report and relevant documentation were 
completed, thus compromising the objectives of these key documents as part of 
the procurement process. 

• Procurement Solutions relied on the contractors’ own quality assurance systems 
and did not check any quality assurance documentation prior to Roads ACT 
issuing a Certificate of Design Acceptance to the project design.  The design was 
later found to have a number of errors and omissions. 

• Lack of co-ordination and sound project management led to some communication 
breakdowns occurring during the project.  For example: 

  the contracted superintendent was unaware that traffic signals would not 
be installed at the Federal Highway intersection; 

  the Land Development Agency was not informed that the Harrison water 
main was not included in the project; and 
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  Roads ACT was not aware that Procurement Solutions had not invoiced 
for unpaid variations requested by the Land Development Agency. 

• The contracted designer-superintendent did not deliver services satisfactorily.  
This has been attributed to insufficient resources to apply to the task, although it 
had obligations under the design and superintendency contract with Roads ACT.  
This problem had its genesis in the initial budget, upon which the designer-
superintendent based its superintendency fee, and the change in the contract to use 
the NSW Roads and Traffic Authority Quality Assurance specifications. 

• Procurement Solutions attempted to ensure the superintendent was fulfilling its 
contractual obligations.  However, its actions were not effective.  In particular: 

  there was not a clear implementation plan for monitoring or quality 
surveillance of the consultant during design and construction; or for 
ensuring the contractor’s own quality assurance systems had properly 
been applied to this project; 

  the monthly reports from the contracted superintendent to Procurement 
Solutions were often not submitted on time, and were incomplete;  

  the Construction Report was submitted as final draft form and not 
finalised;  

  other important quality assurance documentation was not submitted to 
Procurement Solutions; and 

  Procurement Solutions did not ensure that reports lodged met acceptable 
standards. 

• There was no evidence of compliance with the conditions of the exemption from 
the requirement for an environmental Preliminary Assessment.  

• Procurement Solutions and Roads ACT relied on the project superintendent to 
manage the environmental considerations.  This led to delay in addressing 
concerns raised by environmental agencies. 

• Although the monthly construction reports regularly reported on the management 
of leachates from acid sulphate rocks, Audit did not find evidence that the 
environment management plan or monitoring program was prepared and 
implemented during the construction.  

• There is little evidence to suggest that risk management was an integral part of the 
project, and that initial plans were intended to be a tool for project management.  
Important risks were not included, and the risk plans were not updated to reflect 
emerging issues during the project. 

• Roads ACT and Procurement Solutions did not have a sound process to consider 
the findings and recommendations of the external consultancy which reviewed 
project management and contractual compliance for the Horse Park Drive Project. 
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• Roads ACT did not conduct a formal evaluation of the project against the 
objectives and intended outcome, using an industry standard evaluation method, 
such as that issued by AUSTROADS.  Since 2008, Roads ACT has taken actions 
to address this issue. 

• There is a lack of data on traffic volumes to support any planning as to when the 
road would be at full capacity, and require major upgrade or duplication. 

BACKGROUND 

General 

4.2 The extension to Horse Park Drive, as shown in the map below, is part of the 
north to south bypass loop around Civic, and provides Gungahlin residents with 
an alternative access to Canberra Airport, Fyshwick and the Monaro Highway.  In 
so doing, it aims to contribute to the reduction of traffic on Gungahlin Drive, the 
Barton Highway and Northbourne Avenue.  

4.3 Horse Park Drive is a gazetted road in the Territory Plan, and is an arterial road 
within the Gungahlin Town Centre and Central area.  

4.4 Part of the Horse Park Drive (Gundaroo Drive to Federal Highway) Project falls 
within areas designated under the National Capital Plan.  Regarding the 
intersection of the Federal Highway with Majura Road and Horse Park Road, the 
National Capital Plan provides that: 

the continuity of the north or south carriageway driver experience should be 
reinforced.  The Majura Road/Horse Park Drive grade separated intersection 
should reinforce the visual dominance of the Federal Highway, to maximise views 
and ensure the least disruption to the landform. 

Figure 4.1: Map of Horse Park Drive (Gundaroo Drive to Federal Highway) Project 

 
Source: www.whereis.com.au 
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Origins of the project 

4.5 The project was part of the Road Safety and Congestion Program.  In March 
2003, TAMS advised the Minister that the Program provided for: 

construction of a first stage carriageway to a rural road standard along the Horse 
Park Drive arterial road alignment between Gundaroo Drive and the Federal 
Highway.  The length of the first stage two-lane carriageway is approximately 6.2 
kilometres. 

The works includes signalised intersections at Gundaroo Drive and Anthony Rolfe 
Avenue, a two span bridge over Sullivans Creek and a major excavation in rock at 
the Federal Highway.  

4.6 The project definition and initial budget provision was based on investigation and 
planning work done by the ACT Planning and Land Authority (ACTPLA) and 
Roads ACT, including an initial study in 1996 and a feasibility study dated 
January 2000. 

4.7 ACTPLA’s concept for the project was for a single carriageway standard road 
with a temporary connection to the Federal Highway to reduce the earthworks 
involved with the cutting near the Federal Highway intersection. 

4.8 In July 2001, the project’s owner changed from ACTPLA to Roads ACT.  Roads 
ACT produced a Functional Brief - a broad preliminary specification for the 
project.  Roads ACT took a longer term view of the Horse Park Drive (Gundaroo 
Drive to Federal Highway) Project.  Consequently the project grew, but the 
budget did not. 

4.9 The Project Brief (November 2001) prepared by Procurement Solutions set out 
the scope of the works for the design, documentation and construction of a first 
stage carriageway to a minimum rural road standard along the Horse Park Drive 
arterial road alignment between Gundaroo Drive and Federal Highway.  

4.10 The Project Brief states: 

Horse Park Drive will eventually become a major dual carriageway arterial to 
Gungahlin.  The proposed rural road is to be constructed as the first phase of the 
eventual full construction of Horse Park Drive.  The phasing will depend on land 
release and will consist of construction of the first carriageway and then the 
construction of the second carriageway. 

Roles and relationships 

4.11 There were a number of entities, public and private, that played a role in the Horse 
Park Drive (Gundaroo Drive to Federal Highway) Project, including the ACT 
Government and Commonwealth bodies listed below: 

• ACTPLA – the initiator of the project.  The Authority handed the project 
over to Roads ACT in July 2001; 

• Roads ACT – from July 2001, the client agency and budget holder.  The 
Horse Park Drive (Gundaroo Drive to Federal Highway) Project was one of 
the first where Roads ACT, rather than the ACT Planning and Land 
Authority, would act as client agency after budget authorisation; 
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• Procurement Solutions – an agency now within Shared Services, that acted 
as Project Director.  Roads ACT and Procurement Solutions operated under 
a Service Level Agreement covering the period 1 July 2001 to 30 June 2003; 
extendable to 30 June 2006; and 

• National Capital Authority – the Commonwealth agency that administered 
the National Capital Plan.  The Federal Highway Approach Route to 
Canberra is a Designated Area under the Plan, and development surrounding 
it required National Capital Authority works approval. 

4.12 The relationship between the project superintendent and Procurement Solutions 
was problematic.  There were a number of disputes during the project relating to 
the responsibilities, services to be provided and the performance of the 
superintendent.  

4.13 The project superintendent’s contract with the Territory includes the Project Brief.  
In turn, the Brief lists other documents used in the engagement, such as the 
technical standards and the ACT’s Basic Brief for Civil Engineering and 
Architectural Projects.   

4.14 The contract with the project superintendent defined the services it has been 
engaged to deliver as those described in the Project Brief.  Under the Scope of 
Services, part 4.3, the project superintendent was to provide a range of plans and 
designs, and supervise construction of the project: 

… to completion, including co-ordination of the necessary ancillary works and 
preparation of works as executed drawings is required. 

4.15 TAMS commissioned a consultant to review the project management and 
contractual compliance for the Horse Park Drive Project (the Evans Review).  This 
review notes that the definition of the surveillance services and the determination 
of related fees were postponed to the start of construction.  It is in the area of 
superintendency that difficulties arose.   

4.16 The project superintendent wrote to Procurement Solutions in March 2003 with 
details of its contract administration and construction services to be provided 
under the contract.  The project superintendent proposed an increase in fees for 
surveillance of the construction contract from $72 200 to $207 254.   

4.17 The project superintendent’s agreement with the Territory required it to act as the 
contract manager and construction superintendent.  This would also appear to be 
its expectation in entering the contract.  In its November 2001 proposal to provide 
design and supervision services it states: 

the nominated superintendent is responsible for the administration of the contract 
on behalf of the principal.  

4.18 The project superintendent also refers in its proposal to the use of quality 
assurance measures in the contract for construction.  

Organisations such as [the NSW] Roads and Traffic Authority and Department of 
Defence have been tending towards a hybrid arrangement combining quality 
assurance and quality control services from their consultant.  It is our view that this 
‘hybrid’ arrangement is the most satisfactory approach.  
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4.19 The project superintendent’s actions during the period of construction conformed 
to the role required by the contract, although, as detailed below, Procurement 
Solutions encountered difficulties in the project superintendent’s administration 
and supervision of the construction contract.  

BUDGET FOR AND EXPENDITURE ON THE PROJECT 

4.20 Table 4.1 records major changes to the budget for the project, and total 
expenditure.  It is unclear whether some figures provided are GST inclusive or 
exclusive.  Where it is not certain, Audit has made an assumption based on the 
likely GST status of the amount. 

Table 4.1: Budget and expenditure – Horse Park Drive (Gundaroo Drive to 
Federal Highway) Project 

Date Amount Details including reason for variation 

July 2001 $7.0m 
(GST excl.) 

Initial appropriation in the 2001-02 Budget.  Total estimated cost for 
the project was $7 million (GST excl)  
Budget was allocated as follows: 
• Design: $0.2 million; 
• supervision of the contractor: $0.1 million; 
• construction: $6.4 million; and 
• contingency: $0.3 million. 
In explaining the rationale for the budget, in May 2003, the Minister 
advised the Assembly that: 

the estimate prepared for the project that was included in the … 
budget papers of $7 million was based on Concept Design only. 

February 
2002 

$11.224m 
(GST incl) 

Original Preliminary Sketch Plan budget 
 

June 2002 $7.703m 
(GST incl.) 

Revised Preliminary Sketch Plan amount.  The reduction of 
$3.5 million was achieved by reducing the scope of the works, viz: 
• reducing earthworks volumes but an extra payment for blasting was 

added; 
• reduced drainage pipes due to use of grass swales (vegetated areas 

used in place of curbs or paved gutters to transport runoff.); 
• change to bound pavements with a two coat bitumen flush seal in 

lieu of full depth asphalt, except at intersections;  
• traffic signals for the south bound off-ramp deleted; and  
• kerbing was reduced. 
 

September 
2002 

$7.191m 
(GST incl.) 

Revised cost estimate from the project superintendent. 

November 
2002 

$7.305m 
(GST incl.) 

Project budget as presented in the Final Design Report.  
Changes to the September budget included: 
• upgrade Anthony Rolfe Avenue intersection with traffic signals: 

$0.1 million; 
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Date Amount Details including reason for variation 
• guardrails: $0.1 million;  
• landscaping: $0.15 million; and 
• streetlights: $0.085 million 

January 
2003 

$10.349m 
(GST incl.) 

Tender price accepted for construction of the Horse Park Drive 
(Gundaroo Drive to Federal Highway) Project. 

February 
2003 

$9.92m 
(GST excl.) 

New budget sought for the project by the Minister for Territories and 
Municipal Services, and approved by the Treasurer.  The budget then 
consisted of:   
• $7.0 million – funding from 2001-02 Budget; and 
• $2.92 million – funding sought to fund successful tender.  
TAMS advised the Minister that increase was due to: 
• initial appropriation of $7 million was too low; 
• price increases; 
• demand for construction services in ACT and elsewhere; 
• complexity of the project, in particular the excavation of rock with a 

high sulphate content; and 
• an incorrect Design Readiness cost estimate prepared by the project 

superintendent and designer.  
The increase was funded by cancelling a proposal to upgrade Barry 
Drive, thus maintaining the overall authorisation for the capital 
program. 

July 2003 $10.0m 
(GST excl.) 

New budget figure, as allocated in the 2003-04 Budget. 

December 
2005 

$13.512m 
(GST incl.) 

Request for further $1.5 million funding for the project.  The funds 
were sourced from the capital program, and from the ACTPLA. 
The request for funding shows a final figure of $13.512 million (GST 
inclusive) for the total project cost, at 13 December 2005. 
Components of this total are: 
• procurement solutions fees: $0.231 million; 
• miscellaneous costs: $0.023 million; 
• insurance by roads ACT: $0.068 million; 
• the project superintendent’s fee: $0.492 million;   
• construction contract as let: $10.349 million; 
• construction variations: $1.347 million; 
• negotiated dispute settlements: $0.510 million; and 
• adjustment to Schedule of Rates paid to contractor: $0.492 million 

January 
2006 

$12.403m 
(GST incl.) 

Correspondence between Roads ACT and Procurement Solutions puts 
forward this final cost of the project. 

May 2006 $12.554m 
(GST incl.) 

Final construction cost, as per the final draft Construction Report (May 
2006) from the project superintendent.  The expenditure is composed 
of: 
• original contract amount: $10.35 million; 
• agreed variations: $1.347 million; 



Horse Park Drive (Gundaroo Drive to Federal Highway) Project  

 
Page 44 Road Projects: 

Fairbairn Avenue Upgrade and Horse Park Drive 
   

Date Amount Details including reason for variation 
• quantity adjustments paid to the project’s designer and 

superintendent: $0.493 million; and 
• settlement in December 2005 for outstanding claims from the 

contractor: $0.364 million. 

Source: ACT Auditor-General’s Office  

4.21 Audit notes that the final figure of $12.577 million provided by Roads ACT to 
Audit is approximately $0.935 million less than the amount represented by Roads 
ACT to the Chief Executive of TAMS in December 2005 as the final cost of the 
project.   

4.22 Audit found that accounting for the costs of the project could be improved.  An 
accurate final cost should be recorded to include all construction costs, variations, 
any outstanding claims, and fees and charges including internal fees paid to 
Procurement Solutions and any other consultants.  

4.23 Audit identified these stages in the funding of and expenditure on the project: 

Stage 1: Initial budget was set at $7.7 million (GST inclusive) for a project with 
restricted scope of works. �

Stage 2: Following transfer of the project from ACTPLA to Roads ACT, a first 
edition of the Preliminary Sketch Plan arrived at a budget of $11.224 million 
based on the revised scope of works.�

Stage 3: A revised Preliminary Sketch Plan budget, and a subsequent revision to 
the budget, decreased the budget by reducing or deleting some aspects of the 
works. 

Stage 4: The tender accepted was well in excess of the budget; with Treasury’s 
concurrence, funds were redirected from other projects to fund the shortfall. 

Stage 5: Variations to the project arising during construction further increased the 
budget, and there was confusion in resolving claims arising from design errors, 
supervisory matters and additional works arising from Land Development Agency 
work in adjacent housing developments. 

Stage 6: Prolonged period of negotiation involving all parties - Roads ACT, 
Procurement Solutions, the project superintendent and designer, and the road 
builder - after Practical Completion in February 2004 resulted in Financial 
Completion in November 2006. 

Variations to the budget 

4.24 Variations to the budget occurred at Stages 4 and 5 of the project.  The variations 
considered in this report relate to Stage 5, when variations to the project arose 
during construction. 

4.25 There was approximately $2 million in construction variations to the contract 
budget.  The five main variances – each over $100 000 - were as follows: 
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Table 4.2: Variations to the project budget during construction 

Variation 
number 

Description Amount 

46 
300 mm diameter water main.  This is discussed under the 
heading Variations at the request of the Land Development 
Agency at page 46 

$0.53m 

85 Adjustment of Schedule of Rates  $0.49m 

27 Rock fill to future carriageway $0.17m 

63 Hot mix overlay at Federal Highway intersection $0.15m 

29 Additional soil and rock to cover excavated rock when it 
was deposited in pits – called ‘soft’ borrow. $0.14m 

 Subtotal $1.48m 

 Other $0.57m 

 Total variations $2.05m 

Source: ACT Auditor-General’s Office, and the Evans Review 

Earthworks variations 

4.26 Project earthworks included a major rock cutting near the Federal Highway that 
was expected to generate 118 000 cubic metres of fill.  The rock from the cutting 
bulked – that is, expanded in volume after cutting - by about 50 percent.  The 
quantities and the design of the earthworks did not allow for any bulking. 

4.27 The project superintendent advised Audit that NSW Roads and Traffic Authority 
Quality Assurance specification R44, Earthworks estimates costs by reference to 
material in situ, rather than bulked-up excavated material.  There were, however, 
different views expressed by other parties in the project that costs should have 
been calculated by reference to bulked up excavated material.  

4.28 The construction contractor needed to dispose of the excess excavated rock from 
the cutting during construction of the intersection at the Federal Highway.  From 
works on the Federal Highway duplication, it was known that the cut rock was 
high in polluting acid sulphates.  Consequently, the material was used as fill for a 
future carriageway for the road.  The fill was covered or capped with fill from 
‘borrow pits’ to stem leaching from the fill into the local environment. 

4.29 The Evans Review notes that this matter was a major area of disagreement 
between the construction contractor and the project superintendent and designer, 
and was not resolved until late in 2005, after the superintendent had notified a 
dispute under the contract.  

Schedule of Rates 

4.30 There was a major change in the value of the contract due to changes in the 
Schedule of Rates.  A Schedule of Rates is the norm for roadworks contracts that 
use the NSW Roads and Traffic Authority roadworks specifications, as this 
construction contract did.  
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4.31 The schedule items are priced by tenderers against nominated quantities when 
preparing the tender price.  However, these quantities are estimates and limits of 
accuracy (normally plus or minus 20 percent) are acceptable.  Any final quantity 
within that limit is payable at the tendered rate; beyond that a variation to rate 
may be negotiable.  

4.32 This form of contract requires much more activity throughout the contract by the 
superintendent in measuring quantities, compared to a straight lump sum contract, 
where the contractor is paid a lump sum irrespective of what it must do to 
complete the project. 

4.33 The main changes in the Schedule of Rates payable under the contract appear to 
relate to changes in: 

• the floodway arrangements requested by the Land Development Agency to 
suit the adjacent land development; 

• quantities relating to the disposal of the excess fill; 

• additional measures to deal with the rock high in acid sulphates; and 

• adjustment in quantities from those in the initial contract. 

Hotmix overlay variation 

4.34 After construction of the Federal Highway intersection there was concern that 
large vehicles at above normal speeds could overturn.  The matter was rectified by 
placing additional asphaltic concrete on the lower road pavement near the 
intersection.  

4.35 The intersection was designed originally as a signalised intersection but the traffic 
signals were deleted from the Preliminary Sketch Plan as a budget saving.  
According to the Evans Review: 

It has been suggested that the level rectification was required due to this change 
[deletion of traffic signals], but did not occur.  If this is the case it still leaves the 
question of why the levels were not revised at [design] stage.  If the matter could 
be solved by the introduction of traffic signals (which are assumedly intended 
when funding is justified) this may have been a more cost effective solution, but 
does not seem to have been considered …  

4.36 The project superintendent advised Audit that Roads ACT had apparently 
reviewed its decision to delete signals, and intended to install them at the 
intersection.  However, the signals were not installed. 

Variations at the request of the Land Development Agency 

4.37 The Land Development Agency (LDA) released land in areas adjacent to the 
Horse Park Drive (Gundaroo Drive to Federal Highway) Project for the 
development of the Gungahlin suburb of Harrison.  LDA requested some design 
and construction changes during construction of the project, and agreed to pay for 
these works.  These changes were as follows.  
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Table 4.3: Costs for LDA requested inclusions in the Horse Park Drive (Gundaroo 
Drive to Federal Highway) Project 

Item Cost 
(incl. GST) 

Horse Park Drive water main – part payment only $0.53m 

Anthony Rolfe Avenue traffic signals $0.08m 

Gungaderra Creek diversion channel and underpass design $0.11m 

Ginninderra Creek widening $0.03m 

Total $0.75m 

Source: ACT Auditor-General’s Office  

4.38 The water main was required to deliver water to the new suburb of Harrison.  To 
save costs, it was not included in the revised Preliminary Sketch Plan (as was 
remediation work to Mulligan’s Flat Dam and construction of the floodway 
downstream).  LDA was unaware that the water main had not been built, and 
requested its urgent construction. 

4.39 Following construction of the water main, LDA paid for it, and for traffic signal 
variations.  Payments were made to the road construction company under the road 
project contract, but also under a separate agreement with the Agency related to 
the Harrison development.  This payment was described in the Evans Review as 
‘highly irregular’.  

The strategy of splitting the payment by variations to two contracts with one of 
these being purely a funding arrangement seems highly irregular.  The water main 
appears in practice to have constructed and supervised under this contract with the 
variation on the adjacent contract merely used as a funding mechanism.   

4.40 Procurement Solutions advised Audit that the irregularity was in the fact that the 
variation was ordered after Practical Completion.� � According to Procurement 
Solutions, the water main variation had been negotiated before Practical 
Completion, but was delayed by ACTEW design approval.  If the project 
superintendent had ordered the variation as a separate stage as requested, there 
would have been no irregularity, as such action is allowable under the General 
Conditions of Contract, AS2124. 

4.41 LDA has not yet paid for other items it requested - Gungaderra Creek diversion 
channel and underpass design, and Ginninderra Creek widening.  Roads ACT was 
unaware that it was responsible for invoicing the Agency, and left the matter 
instead to Procurement Solutions as Project Director.  The Agency indicated to 
Audit that it was aware of the liability due to Roads ACT, but had not yet paid in 
the absence of an invoice.  

4.42 Following discussions with Procurement Solutions, Roads ACT accepted 
responsibility for pursuing LDA for the unpaid variation.  It had not done so, in 
the absence of guidelines for the payment of works that benefited the Harrison 
development, and the Horse Park Drive (Gundaroo Drive to Federal Highway) 
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Project.  Audit is unaware if this financial loose-end was considered when the 
project achieved Financial Completion in November 2006. 

4.43 Audit considers that better procedures should be in place to ensure costing was 
recorded correctly and recovered as appropriate from the LDA.  This would 
improve transparency and prevent any unintended cross-subsidies to the LDA for 
its commercial land development functions. 

Lengthy delays to the resolution of variations 

4.44 The management of variations reflects unsatisfactorily on the management of the 
project.  Practical Completion of the project was achieved on 6 February 2004, 
but financial completion was delayed until 17 November 2006 – two years and 
nine months later. 

4.45 A problem for the project superintendent was that there was no specified period 
for costing the variations, and the contractor was slow at providing cost 
information.  To compound the problem, the project superintendent was slow at 
processing the variations.  

4.46 In December 2005, confusion regarding the financial state of the project, 
particularly the finalisation of variances, prompted the Chief Executive of TAMS 
to advise the Executive Director of Procurement Solutions that: 

I have serious concerns about this project and seek your immediate intervention to 
explain to me what the actual state of the variations on this project … I need clarity 
and need to understand who has the authority to be making the various decisions 
being made, on what basis and who is the delegate to authorise any payments some 
2 years after practical completion.   

4.47 Procurement Solutions advised that its utilises Australian Standard contract 
provisions which dictate how variations claims and disputes are settled including 
the roles of contractor and the superintendent.  It commented further that:  

Sometimes, particularly if contractors lodge numerous disputes the process of 
resolving these can be protracted.  The sums claimed must be assessed and ruled on 
by the superintendent.  Sometimes the superintendent’s ruling is disputed and this 
makes the timing protracted but this is an appropriate contractual process aimed at 
ensuring monies due to the contractor are paid.  It is possible for contractors to be 
disputing variations after the project has reached practical completion. 

All variation requests in relation to the project which were proposed by the 
contractor and were recommended by the superintendent, were assessed and the 
appropriate delegate agreed to all payments after being satisfied that works had 
been undertaken in accordance with standards and requirements. 

Conclusions on budget and expenditure 

4.48 As a result of its review of budget and expenditure of this project, Audit 
concluded that: 

• after resuming the project from ACTPLA, Roads ACT revised the 
Functional Brief for the project, broadening its scope.  Preliminary Sketch 
Plan and costings exceeded the initial budget for the broadened scope of the 
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project.  Roads ACT responded to these costings by requesting deletions of 
design features from the project.  This may have put undue pressure on the 
project’s designer and superintendent to accommodate the expanded 
requirements within an overly restricted budget;  

• the tender price was higher than anticipated.  The project estimates did not 
anticipate higher construction prices in a period of high demand for 
construction services during the development of Gungahlin, and provided 
inadequate costing of the excavation at the intersection of Horse Park Drive 
and the Federal Highway; 

• the inadequacy of the budget, and higher tender prices, resulted in other 
priority projects being delayed or shelved; 

• protracted negotiations over amounts for variations in construction caused 
significant delays in achieving Financial Completion; and 

• lack of co-ordination and project management led to some communication 
breakdowns occurring during the project.  For example: 

− the project superintendent was unaware that traffic signals would not 
be installed at the Federal Highway intersection; 

− LDA was not informed that the Harrison water main was not included 
in the project; and was apparently not aware that it was required to 
make all payments directly to the project for installation of the water 
main; and 

− Roads ACT was not aware that Procurement Solutions had not 
invoiced for unpaid variations that LDA requested. 

Recommendation 2  

Procurement Solutions should: 

• include in contracts a provision requiring, in other than exceptional circumstances, 
contractors and consultants to cost variations and submit them within a certain 
timeframe, say 28 days, of notification of the variation.   

• monitor the timely resolution of these variations. 

PROJECT DESIGN 

Project definition and scope 

4.49 As previously noted, the original concept of the Horse Park Drive (Gundaroo 
Drive to Federal Highway) Project was for a two-lane minimum standard road 
with a temporary connection to the Federal Highway to reduce earthworks.  

4.50 From this beginning, a number of other influences on the construction of Project 
affected its scope and definition: 

• the road concept was handed over to Roads ACT, which broadened the 
concept from that proposed by ACTPLA.  As discussed above, the budget 
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was not increased, however, and the project was trimmed to match an 
insufficient budget; 

• the road was intended to be an arterial road, and a main connecting route to 
and from Gungahlin; and 

• design and construction of the road was affected by the release of land for 
adjacent suburban development, with construction of its attendant utilities. 

4.51 The Evans Review comments that personnel of the four main bodies in the 
construction – the project superintendent, Procurement Solutions, Roads ACT and 
the construction contractors – had commented unfavourably on the scope of the 
project: 

… the initial appreciation [and] definition of the project and the initial budget were 
inadequate.  This is clearly evident from the events that followed and was reiterated 
by most of the project personnel interviewed.  The initial time frame was also 
extremely tight, driven by the budget provision for cash expenditure. 

Forward design 

4.52 The Forward Design Study is often the precursor to more detailed planning of 
capital projects.  In recent budgets, Roads ACT has been funded for Forward 
Design and Feasibility Studies.  

4.53 In April 2000, the project superintendent produced a feasibility study for the 
Horse Park Drive (Gundaroo Drive to Federal Highway) Project.  The Horse Park 
Drive (Gundaroo Drive to Federal Highway) Feasibility Study was primarily a 
hydrological study, and considered the road project within that context.  

4.54 Audit reviewed TAMS’ Capital Works Manual (August 2000).  A Forward 
Design was to ‘develop the project concept into a preliminary design’ and lead to 
the preparation of a Preliminary Sketch Plan, which was ‘properly costed’.  

4.55 Audit notes that in some recent projects, a forward design study preceded the 
more formal construction planning, and was regarded as a separate project.  
According to the Capital Works Manual, forward design work typically occurs 
under a separate budget allocation to the main project. 

4.56 TAMS’ position was that forward design studies are able to: 

significantly improve the accuracy of estimates for construction projects and 
[TAMS’] ability to expend construction funds. 

4.57 No forward design study was completed for the Horse Park Drive (Gundaroo 
Drive to Federal Highway) Project.  The Evans Review recommended that 
Procurement Solutions should: 

improve the circumstances for establishing project definitions, budgets and 
timetables, including better utilisation of a Forward Design Program to provide 
adequate time and resources for [the] project definition phase. 

4.58 Procurement Solutions draft response to the recommendation was that the 
Forward Design program would be implemented, and that ‘peer reviews of briefs 
are now part of the process’. 
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Detailed design 

4.59 The project designer and superintendent was chosen as a result of a competitive 
tender.  The fee contained in the successful tenderer’s bid, which became part of 
the contract, was low.  This is discussed from page 55 of this report. 

4.60 The Project Brief, which is incorporated into the design and superintendence 
contract, sets out the planning and design documentation the project 
superintendent delivered.  The main documents were: 

• Master plans for landscape, stormwater, water supply and sewerage; 

• Preliminary Sketch Plan – Conceptual Design; and 

• Final Design. 

4.61 The designs were to comply with the standard and guidelines in the Basic Brief 
for Civil Engineering and Architectural Projects, issued by ACT Capital Works in 
July 1994.   

4.62 Audit found that subsequent to the original design, a number of factors led to 
further amendments and adversely impacted the final design’s quality.  These are 
discussed in the sections below. 

Effect of budget cuts on the project’s design 

4.63 Primary amongst these factors were adjustments to the design to accommodate the 
initial budget.  The Evans Review stated:  

This [lack of budget] set the scene for severe pressures to contain costs (including 
by designing to the limit) and major changes in design and later during 
construction. 

4.64 The changes included replacement of kerb and guttering with grass swales and 
bitumen shoulders, adoption of a coat bitumen seal on a stabilised base for most 
of the pavement areas except at proposed intersections; and non-inclusion of the 
Harrison development water main that was included in the Functional Brief, and 
the Project Brief.  The project’s contingency provision was also deleted from the 
design and the budget, as were two sets of traffic lights at the Federal Highway.  

4.65 There were problems created for the project superintendent, LDA and 
Procurement Solutions by the re-instatement of the water main back to the design.  
The non-inclusion of the water main appears not to have been communicated to 
LDA, which, on hearing that the water main was not part of the project, advised 
Roads ACT that it was urgently required to service the Harrison suburb 
development. 

Issue of the final design for the project 

4.66 In September 2002, the Development Application for Horse Park Drive (Gundaroo 
Drive to Federal Highway) Project was approved.  At that stage, Procurement 
Solutions’ timetable was as outlined in the table below. 
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Table 4.4: Development application timetable for completion of the Horse Park 
Drive (Gundaroo Drive to Federal Highway) project to practical 
completion 

Stage of the project Time due 

The project superintendent to submit Tender documents 2 November 2002 

Approve Tender documents 13 November 2002 

Call Tenders 16 November 2002 

Close Tenders 5 December 2002 

Issue Letter of Acceptance 18 December 2002 

Practical Completion of works on the project 21 November 2003 

4.67 The Evans Review observed that:  

On this basis [the project superintendent] appears to have had about 5 or 6 weeks to 
prepare final designs, full documentation, specification, schedule of Quantities and 
Pre-Tender estimate.  Around this time there was a change from the ACT Basic 
Specification to the NSW Roads and Traffic Authority Specification. 

4.68 On changing from the ACT Basic Specification to the NSW Roads and Traffic 
Authority specification, the project superintendent advised Audit that: 

The need to prepare a NSW Roads and Traffic Authority specification added 
considerable time to the preparation of the tender document.  The NSW Roads and 
Traffic Authority specification was, apart from some isolated sections, new to [the 
designer].  It is a lengthy document.  [The company] did not have a ‘localised 
copy.’4  There was also a need to prepare the NSW style Schedule of Rates and to 
fully understand the associate pay items descriptions.  All this work needed to be 
completed for tender.  It was decided to focus on getting the tender package out on 
schedule. 

4.69 The project superintendent did not meet the target date for submission of tender 
documents.  Roads ACT instructed Procurement Solutions to proceed to tender on 
the programmed date.  Tenders were called on 16 November 2002.  The designer 
and superintendent’s Final Design Report appears to have been received by late 
November 2002, with a construction estimate of $7.306 million (including GST).   

4.70 The reasons for calling tenders before the Final Design Report are not recorded 
and are unclear to Audit, but it is likely that the pace of residential development in 
adjacent areas was a factor.  It is clear that some amendments to the Final Design 
were requested when the Report was circulated to ACT Government agencies. 

4.71 The decision to call for tenders before the approval of the final design and 
associated documentation was not consistent with the normal tendering process. 

                                                 
4  This means that the project superintendent did not possess of copy of the NSW Roads and Traffic Authority 

specifications which referenced ACT regulatory conditions. 
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4.72 However, Audit observed that the Tender Evaluation Report did not consider 
delays in the Final Design Report to be a factor in contractor selection.  

Quality control over the project design 

4.73 As the Project Director, under the Service Level Agreement 2001-2003 with 
TAMS, Procurement Solutions had responsibility for ‘consultant performance 
review, reporting, feedback and correcting’ at design stage.  Procurement 
Solutions provided feedback to the project superintendent on its performance 
against the contract, and requested compliance with the contract. 

4.74 Audit noted the following points made by the Evans Review: 

• there does not appear to be a clear plan and record of implementation for 
monitoring or quality surveillance of the consultant during design and 
construction; 

• Procurement Solutions did not have a formal submission from the 
superintendent of its Project Quality Plan.  The Plan was not internally 
approved by the project’s supervisor until approximately three months after 
the commencement of the engagement.  This is discussed in more detail 
later in this report; 

• the project superintendent’s Project Quality Plan did not indicate how 
sub-consultants work would be assured for quality; 

• there was inadequate evidence in the project superintendent’s Project 
Quality Plan of the performance of Design Verification, Design Review and 
review of Design Output, nor did there appear to be a method for tracking 
design changes; and 

• if such submissions (that is, formal submission of plans, and resulting 
approvals) were made they would have avoided some of the confusion about 
inclusions and exclusions and would likely have led to a more effective 
review and amendment of time schedules and greater scrutiny of cost 
estimates. 

4.75 Procurement Solutions advised Audit that, being a project management 
organisation, it did not assume responsibility for quality assurance of a design.  
The project superintendent and designer use their own quality assurance systems 
to check designs in-house or through peer review.  The ACT Government 
prequalification system requires contractors to have Quality Assurance Systems to 
third or second party level. 

4.76 Procurement Solutions relied on the contractors’ own quality assurance systems to 
produce dependable and high quality design documentation.  In this Project, apart 
from a reference to ‘ACT Procurement Solutions third party certified quality 
assured procedures’, there is no record of Procurement Solutions doing anything 
to satisfy itself that the quality-certified assurance systems that it relied upon were 
working, that is, they were actually applied to the project.  

4.77 Procurement Solutions commented that its standard contracts currently do not 
have any specific provision relating to the monitoring of quality control systems 
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of the contractors, and to do so would be outside the terms of the contract.  Audit 
considers that it is important that Procurement Solutions has the ability to, and 
indeed take action to request when necessary, evidence that the key services of its 
contractors and consultants have been subject to their own internal quality review 
system as set out in the pre-qualifications process. 

4.78 Audit found evidence of a review of the design, completed by Roads ACT in 
February 2003, after awarding of the contract, and receipt of the Final Design in 
late November 2002.  The design review covered some matters of importance to 
the project, but it was not comprehensive, nor apparently was it intended to be.  
Audit notes that the cuttings on the design were not audited, despite the size and 
prominence of the excavation at the Federal Highway intersection.  As discussed, 
the inadequate provision in the design for the excavation of material in the Final 
Design led to a substantial variance to the budget. 

Certificate of design acceptance 

4.79 On 27 February 2003, Roads ACT issued a Certificate of Design Acceptance.  
The certificate was based on the audit of some elements of the design, but 
disclaimed a check of any of the technical details. 

4.80 The certificate states that further quality audits may occur, and but this does not 
diminish the designer’s responsibility for the ‘efficiency and sufficiency of the 
design’. 

Conclusions on project design 

4.81 Audit concludes that: 

• the scope of the project, and its budget, had serious inadequacies.  However, 
the project, as delivered, has met the construction specifications, and 
fulfilled the role of an arterial road and a main connecting route to and from 
Gungahlin and its developing suburbs; 

• there was no forward design for the project.  Such a study may have been 
useful for clarifying the scope of the project and its budget earlier and 
possibly helping to anticipate requirements for increased funding; 

• tight timetabling of the project, and revisions to designs as a result of budget 
constraints may not have given the road designer sufficient time to 
adequately prepare and quality assure designs and other road 
documentation; 

• the value of the Certificate of Design Acceptance is open to question, in 
view of the very broad caveats it contains, and the number of errors in, and 
omissions from, the design which were disclosed during construction.  For 
example, the omission of the excavation at the Federal Highway intersection 
was not noticed by government agencies in their scrutiny of the design; and 

• Procurement Solutions did not satisfy itself that the designer had adequately 
discharged its responsibility for quality assurance of the design. 
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4.82 In discussions with Audit, the project superintendent pointed out that, despite any 
of its shortcomings in design, supervision and contract management: 

• the construction contractor did not incur any stand-down costs related to 
problems with the design; 

• surplus rock fill was used to construct the base for a future carriageway, 
thus saving future construction costs; 

• changes instigated by the project superintendent to the design of a floodway 
enabled an extra eight blocks of land to be released for housing 
development, thus generating revenue for LDA;  

• changes were made successfully to the intersection at the Federal Highway 
after traffic signals were dropped from the design to save costs; and 

• innovations to the design and construction of Horse Park Drive (Gundaroo 
Drive to Federal Highway) Project have improved techniques for the 
construction of arterial roads in the ACT.  These changes included better 
water management, included at the insistence of Environment ACT. 

Recommendation 3  

Roads ACT and Procurement Solutions should: 

• consider the merit of separating the roles of designer and superintendent for larger 
and complex road projects;  

• conduct peer reviews of project designs for complex projects and check whether 
project budgets are sufficient for the purposes of the project, prior to issuing a 
Certificate of Design Acceptance; and 

• include a provision in relevant contracts to enable Procurement Solutions to 
request evidence that the contracted services have been quality assured to the 
standard required by Quality Certification. 

PROJECT SUPERINTENDENCE AND CONTRACT MANAGEMENT 

The project superintendent’s fee for superintendence 

4.83 The project superintendent was selected as a result of a competitive tender.  The 
tendered fee was notable for being low.  The original tendered fee was $133 400 
(GST inclusive) for all stages from project inception to practical completion.   

4.84 When questioned by the Tender Evaluation Team, the project superintendent 
confirmed that it was able to manage the contract and supervise the road 
construction contractor for the fee quoted. 

4.85 As allowed under the contract (Project Brief section, clause 4.3.13) in March 
2003 the project superintendent submitted a proposal for an agreed amount for 
supervision and contract administration.  

4.86 The new fee proposed in March 2003 was $227 979 GST inclusive for the 
construction stage work only - post-design contract administration, surveillance, 



Horse Park Drive (Gundaroo Drive to Federal Highway) Project  

 
Page 56 Road Projects: 

Fairbairn Avenue Upgrade and Horse Park Drive 
   

quality assurance and work as executed drawings.  By contrast, the superintendent 
fee amount included in the tender was $79 420 GST inclusive. 

4.87 The project superintendent advised at the time that the main reason for this large 
increase was the introduction of the NSW Roads and Traffic Authority 
construction specifications into the construction contract in October 2002.  The 
project superintendent advised Audit that another reason for the large increase 
was that the original contract management and supervision fee was based on the 
original budget, which was insufficient for the works required.  

4.88 Procurement Solutions supported a partial increase in the fee, and submitted to 
Roads ACT that: 

The [NSW] Roads and Traffic Authority Specification by its nature is an integrated 
quality assurance specification … administered by a series of Hold Point releases 
which require formal release by the Superintendent to allow work to progress.  The 
Roads and Traffic Authority Specification also uses a Schedule of Rates rather than 
a Bill of Quantities under the [formerly used ACT] Basic Specification.  A 
Schedule of Rates specification requires that joint monthly measure ups be carried 
out and that quantities be agreed on prior to certification of each monthly payment 
claim. 

4.89 Roads ACT initially rejected the request for a large increase in fees and 
maintained that the project superintendent should abide by its undertakings when 
it was awarded the contract.  Roads ACT did not appear to consider the detailed 
scope of services and estimated inputs which supported the project 
superintendent’s request for revision of fees. 

4.90 Roads ACT proposed instead that the project superintendent’s surveillance 
officer’s presence on site be increased to 48 hours per week, from the then current 
20 hours per week.  

4.91 In July 2003, Roads ACT agreed to a total fee of $126 550.  In August 2003, the 
project superintendent reduced its proposal to $142 988, and Procurement 
Solutions supported this new figure, arguing that the further increase can allow for 
more time on the project by the superintendent’s representative.  Procurement 
Solutions further pointed out that the percentage of fees for superintendence [over 
total project budget] was lower on this project than for other projects delivered 
recently under the Roads and Traffic Authority Specification. 

4.92 Subsequently, Roads ACT, Procurement Solutions and the project superintendent 
agreed on an increase in the fee of $96 566 including GST.  

4.93 Procurement Solutions and the Evans Review have attributed problems with the 
project superintendent’s performance to the inadequate resources for the 
superintendency.  In June 2003, during fee negotiations, Procurement Solutions 
noted: 

it is becoming obvious that the required level of service is not being delivered on 
the superintendence of the project due to the cost/time limitations of the current 
terms of engagement.  Late submissions and lack of timely responses and 
communication of events on site are now common.  



Horse Park Drive (Gundaroo Drive to Federal Highway) Project 

 
Road Projects: 
Fairbairn Avenue Upgrade and Horse Park Drive 

Page 57 

 

The project superintendent also has no surveyor on site to verify results produced 
by the contractor’s surveyor. 

4.94 The Evans Review concluded: 

Acceptance of the very low fee of superintendence without any agreed 
corresponding agreement as to the services to be provided, contribute[d] to the 
Consultant’s poor performance during construction and financial completion. 

4.95 Procurement Solutions advised Audit that a number of meetings were held with 
senior staff of the project superintendent to obtain performance against the 
consultancy agreement.  

4.96 The project superintendent’s March 2003 submission laid out the company’s 
concerns that the then current fee would impact timeliness and the quality of 
services.  The project superintendent also advised Audit that it took responsibility 
for its initial fee, which was based not on the scope of the works, but on the initial 
low budget for the project. 

Monthly reporting 

4.97 The Basic Brief required monthly reports during construction.  Subject to any 
instructions from the Procurement Solutions project officer, the monthly reports 
included information on:  

• executive summary including current progress; 

• variations that have been authorised, submitted for approval or 
foreshadowed; 

• claims; 

• progress review identifying causes of current delays or possible future 
delays; 

• extensions of time authorised, submitted or foreshadowed; 

• liaison with clients and authorities; 

• quality assurance; 

• expenditure and resources; 

• project milestone and hold point data; and 

• outstanding issues.   

4.98 Monthly reports for April, May and June 2003 were not provided, and those for 
August to September 2003 were submitted after 31 October 2003.  Those reports 
that were lodged were of high quality, although they were prepared and authorised 
by the project superintendent’s site representative, and not the company’s director 
for this project, as would normally be expected under a sound quality review 
system.  The late submission of these reports significantly reduced their values as 
an input for management. 

4.99 The final Construction Report dated May 2006 was submitted as a ‘final draft’ 
and was signed off by the project superintendent’s Canberra manager.  The report 
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was rejected by Procurement Solutions, on the basis that the draft report did not 
comply with the Basic Brief.  There is no record that it was re-submitted and 
finalised. 

4.100 Local line managers of the project superintendent (but not the project director) 
and Procurement Solutions’ contact officer attempted to resolve these difficulties 
during construction and following practical completion.  Audit did not find 
evidence of direct involvement by senior management of Procurement Solutions, 
despite the fact that these actions by Procurement Solutions were not effective.  It 
may be desirable for Procurement Solutions to elevate the discussion of 
performance to national or international levels of the contracted company for 
more effective actions to improve service deliveries. 

Quality Assurance of construction activities 

4.101 Each of the parties to the project had a responsibility to assure the quality of its 
own work.  As the construction contract was a ‘Quality Assurance’ contract, the 
project superintendent particularly had responsibilities to oversee and review the 
efficiency and effectiveness of the quality system of the contracted construction 
company. 

4.102 The responsibilities of the Project Director, Procurement Solutions, to assure the 
quality of the project superintendent are set out in the Capital Works Manual.  
The project quality plan must be ‘critically examined and signed off as being 
suitable for use’.  Procurement Solutions also had ongoing oversight of the 
project’s quality assurance activities under the Functional Brief template, also 
contained in the Capital Works Manual.  

The road construction contractor 

4.103 The contract for construction included a requirement for the preparation of a 
Project Quality Plan, and detailed the matters to be dealt with in the plan.  One 
such matter was the conduct of Internal Quality Audits. 

4.104 The road construction contractor drafted a Project Quality Plan, including an 
audit schedule that was based on an internal company policy.  In May 2003, the 
project superintendent reviewed the Plan, and submitted it to Procurement 
Solutions.  Procurement Solutions identified major omissions, and asked the 
project superintendent for revisions.  There is no record that the Plan was re-
submitted to Procurement Solutions as a final.   

4.105 The project superintendent reviewed the construction company’s Project Quality 
Plan in July 2003, and again in November 2004.  Audit was not able to locate the 
November 2004 report.  The July 2003 review notes that the road construction 
contractor had not conducted an audit of its quality system.  It is not known if any 
action was taken by it to conduct an audit later in the project, or if the project 
superintendent made its review findings available to the road construction 
contractor.  

4.106 Notwithstanding its concerns about the construction contractor’s quality plan, 
Procurement Solutions advised that it was the responsibility of the superintendent 
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to review the contractors’ quality plans, and Procurement Solutions did not follow 
up on these matters. 

The project superintendent 

4.107 The project superintendent’s central position as designer, superintendent and 
contract manager emphasised, more than for other parties to the project, the 
multiple quality assurance responsibilities of the parties to the project. 

4.108 The project superintendent’s responsibilities were as follows: 

• monitor its own quality assurance standards in its Project Plan, which was 
succeeded by the Project Plan – Construction.  Under the contract, these 
plans were to conform to section C1 of the Procurement Solutions’ Basic 
Brief for Civil Engineering and Architectural Projects.  The consultancy 
contract includes quality requirements also, mainly related to the road 
design.  Forms for completion by the consultant are included at Attachment 
A of the Project Brief (part of the consultancy contract); 

• review and release hold points in the building of the road.  At hold points, 
the work-in-progress is presented by the contractor for assessment and 
authorisation to proceed.  For example, in the construction of 
intra-pavement drains, covering of pipes with fill cannot proceed until the 
superintendent verifies that the pipe laying and jointing are complete and 
conforming;  

• audit the implementation of the road construction contractor’s Project 
Quality Plan, as referred to previously, and provide comments to the 
company on any deficiencies in the Plan; and 

• report to Procurement Solutions on its own quality assurance and the 
construction contractor’s quality assurance activities. 

4.109 AUSTROADS prepared a Guide to Field Surveillance of Quality Assurance 
Contracts (1995) that, as the name suggests, guides project superintendents in 
ensuring that project meet quality standards.  AUSTROADS standards are 
referenced in the Project Brief, which is part of the project superintendent’s 
consultancy contract. 

4.110 A Project Plan was not submitted to Procurement Solutions as required by the 
Basic Brief for Civil Engineering and Architectural Project, and was not 
internally approved by the project superintendent until three months after the 
commencement of its contract.  A copy of the revised consultants’ quality plan, 
the Project Plan – Construction, was not resubmitted to Procurement Solutions 
following the revision of fees in March 2003.  Without the Plan, it was not 
possible for Procurement Solutions (or Audit) to determine if the consultant was 
complying with the requirements of the Basic Brief for Civil Engineering and 
Architectural Projects, section C1, or, importantly, adequately discharging its 
responsibility to supervise construction. 

4.111 Quality assurance forms required by the Project Brief, Attachment A, were not on 
Procurement Solutions or Roads ACT files.  The omission of Table 12 of the 
Project Brief, that lists and records the submission and retention of quality records 
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such as the Project Quality Plan and the Construction Report, is particularly 
notable. 

4.112 Monthly reports included a review of the release of hold points.  The draft 
Construction Report to Procurement Solutions likewise lists those hold points that 
have been inspected and released.  Of the 118 hold points in the construction 
contract, only 32 were inspected and reviewed.  Some hold points, such as 
coverings of drainage pipes, were held and released many times.  There was also 
no record of completed hold points or other completed surveillance activities 
against a planned schedule. 

4.113 A draft end-of-project Construction Report (May 2006) was rejected by 
Procurement Solutions, but there was no evidence it was resubmitted.  The 
Construction Report was a prime quality assurance record, and such is its 
importance that, according to the Project Brief, it is required to be retained by the 
consultant (not the client, or project director) for 100 years after completion of the 
project. 

4.114 In summary, the project superintendent: 

• did not approve a project plan until three months after commencement of its 
contract, and did not submit a copy of it to Procurement Solutions; 

• did not identify any applicable procedures nor any internal management 
reviews or internal quality audits for the construction phase in the Project 
Plan, nor its successor, the Project Plan – Construction; 

• did not complete Quality assurance forms required by the Project Brief, 
which is part of the design and superintendency contract; 

• did not supply a record of completed hold points or other completed 
surveillance activities against a planned schedule; and 

• might not have submitted a revised Construction Report (May 2006) after it 
was rejected by Procurement Solutions.  The Construction Report was a 
prime quality assurance record. 

Procurement Solutions 

4.115 Procurement Solutions’ management plans for the superintendent’s consultancy 
and the construction contracts were contained in its Contract Management Plan.  

4.116 Procurement Solutions operates a quality management system called the Business 
Management System which conforms to the international standards relevant to its 
business objectives.  Central to the quality management system is a Project 
Quality Plan template.  The template sets out documentation required for each 
activity of the project.  Audit was unable to locate the completed plan for the 
Horse Park Drive (Gundaroo Drive to Federal Highway) Project. 

4.117 Procurement Solutions was the Project Director for the project, and Roads ACT 
was the client agency.  The Service Level Agreement specifies reporting by 
Procurement Solutions to Roads ACT on activities, including quality assurance.  
These reports were monthly, but also fortnightly for those projects deemed to be 
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sensitive.  The Capital Works Manual also specifies that the Project Director 
should report monthly in an agreed form to the client agency. 

4.118 Procurement Solutions’ and Roads ACT’s project officers collaborated frequently 
on the project, particularly when problems arose.  Audit reviewed reports supplied 
by Procurement Solutions to Roads ACT.  These reports covered all current 
projects, and gave brief details of mileposts, progress and problems of each 
project.  Procurement Solutions advised that these reports were subsequently 
discussed in some detail at meetings, although there was a lack of records of these 
meetings. 

4.119 Procurement Solutions and Roads ACT did not have a sound process to give 
proper consideration to the Evans Review’s findings and recommendations.  

4.120 Further, Audit was concerned about the lack of commitment and effective action 
by Procurement Solutions to learn from the problems of this project.  Procurement 
Solutions’ initial internal response to the Evans Review stated that Procurement 
Solutions lacked resources to carry out a recommended or remedial action; that 
the function was now done; or that the conclusion or recommendation has been 
overtaken by events and restructures.  

4.121 Procurement Solutions recently prepared a more detailed response the Evans 
Review outlining action taken in response to its Procurement Solutions-specific 
recommendations.  Other conclusions and general recommendations were not 
commented upon. 

4.122 Roads ACT paid Procurement Solutions $294 000 for its services, based on four 
percent of the project’s original value, as mandated by the Government.  Audit 
was unable to ascertain if Roads ACT was satisfied with the quality of services 
that it received for this fee.  

4.123 Several observations in this section indicated that some records were incomplete, 
and that accountability for the delivery of the project by Roads ACT and 
Procurement Solution should be improved.   

Roads ACT 

4.124 Roads ACT did not appear to maintain a project plan, or quality assurance plan 
for this project.  Audit was unable to determine what action Roads ACT took to 
protect its interests as the ultimate client in the project. 

Conclusions on project superintendence and quality management 

4.125 Audit concludes: 

• Roads ACT consideration of the superintendent's request for an increase in 
fees for supervision of the construction did not properly take into account 
the change in the superintendent's workload brought about by fundamental 
changes in the road construction contract.  While eventually agreeing to an 
increase, the fee remained below the budget submitted by the project 
superintendent, and estimates endorsed by Procurement Solutions.  
Combined with other factors, this decision had significant adverse 
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implications to the project management and increased final costs, which far 
outweighed any initial savings in the consultant fees; 

• failures by the superintendent have been attributed to insufficient resources 
to apply to the task, although it had contractual obligations under the design 
and consultancy contract.  This problem arose from the initial low budget, 
upon which the project superintendent based its superintendency fee, and 
the change in the contract to use the NSW Roads and Traffic Authority 
Quality Assurance specifications; 

• the monthly reports from the project superintendent to Procurement 
Solutions were not submitted on time, and were incomplete.  These reports 
were an important means for Procurement Solutions to ensure the 
superintendent was fulfilling its contractual duties.  The end-of-construction 
Construction Report was also not submitted as a final; 

• given the significance of these reports for accountability and transparency, 
Audit considers that the poor submission record of monthly reports was a 
serious lapse of accountability, project governance and compliance with the 
superintendency agreement.  By taking more effective actions to ensure the 
reports were lodged accurately and on time, Procurement Solutions and the 
project superintendent would have kept Roads ACT better informed on the 
progress of the project, and could have been able to work better together to 
resolve some of the problems affecting supervision of the project; 

• other important quality assurance documentation was not submitted to 
Procurement Solutions as required.  Although it negotiated with the project 
superintendent to encourage compliance with its contract, and counselled 
the project superintendent for poor performance, Procurement Solutions did 
not appear to follow up submission of missing documentation, nor ensure 
that documentation lodged met acceptable standards; and  

• Roads ACT’s lack of any planning documentation, particularly that related 
to the quality of the services it was purchasing, meant that it was unable to 
determine if the services were meeting its own needs, or were delivering 
value for money. 

4.126 There was scope for significant improvement in governance arrangements and 
management of contracts.  In particular, the difficulties experienced by 
Procurement Solutions and the project superintendent in ensuring that the design 
and supervision of the project were adequate and of sufficient quality could be 
alleviated for future projects if: 

• the roles of design and supervision were separated on larger and complex 
projects, with the supervisor of construction activities satisfying itself that 
the designer has assured the quality of the design as required by its quality 
certification; 

• Procurement Solutions ensured that each party to the project understand its 
role and responsibilities as well as services to be provided, and devote 
sufficient resources to fulfilling them; 
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• Procurement Solutions was more active in satisfying itself and its client, 
Roads ACT, that systems used by its consultants and contractors to assure 
the quality of work are working as intended; and  

• senior management of Roads ACT and Procurement Solutions engaged in 
resolving any impasses that develop during a project, and as necessary, 
elevated their concerns to the national and international management of the 
contracted firms for remedial actions. 

Recommendation 4  

Procurement Solutions should: 

• provide clear information to project superintendent and other contractors on their 
roles and responsibilities, and the level of expected performance;  

• review reports from consultants and contractors for timeliness and quality and 
take corrective action if they are late or deficient; and 

• include a provision in relevant contracts to enable Procurement Solutions to 
request evidence that the contracted services have been quality assured to the 
standard required by Quality Certification.   

 

Recommendation 5  

Procurement Solutions should require that monthly reports from project superintendents be 
comprehensive, and include updates to the risks to the project budget and timetable. 

ENVIRONMENTAL CONSIDERATIONS 

4.127 The feasibility study Horse Park Drive (Gundaroo Drive to Federal Highway) 
Feasibility Study (April 2000) considered the physical environment of the road 
and its landscape characteristics.  The study recognised that the road was to be 
‘sympathetic to the character of this rural landscape and the adjacent grassland 
reserves and forested hill slopes’.  

4.128 In February 2002, a Preliminary Sketch Plan of the project was forwarded for 
comment to a number of ACT Government agencies, including those whose 
interest is the environment and conservation.  

4.129 In its response of March 2002, Environment ACT asked for a revised Plan to 
include water sensitive design - a ‘holistic approach to water management’.  
Environment ACT also requested: 

• measures to conserve historic plough land and interim registration of 
Aboriginal places; 

• marking of significant trees on future sketch plans; 

• relocation of a rare plant; 

• conservation of some trees by altering the road alignment; 
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• amelioration of the effect of sulphate in the rock; and 

• landscaping, and some adjustments to cater for the rural lessee. 

4.130 The project superintendent and Procurement Solutions revised the Preliminary 
Sketch Plan, and submitted it to ACTPLA with a Development Application in 
July 2002.  The revised plans re-aligned the road, and thus saved 44 trees from 
destruction.  As before, agencies were asked for comments on the plans for the 
road. 

4.131 In July 2002, Environment ACT advised Roads ACT that, in relation to the 
Development Application, a Preliminary Assessment was not required under Part 
4 of the (since repealed) Land (Planning and Environment) Act 1991.  The reason 
for this exemption was that the project fell under environmental impact statements 
prepared for major planning studies of Gungahlin town centre. 

4.132 The exemption was issued subject to conditions: preparation of an environmental 
management plan and an environment monitoring program; and, if appropriate, 
referral to Environment Australia if matters of National Environmental 
significance arise.  Audit did not find evidence that the environmental 
management plan or monitoring program were prepared or implemented during 
construction. 

4.133 The project superintendent’s Project Plan – Construction includes an 
Environmental Management Plan.  Presumably, the Project Brief’s and Basic 
Brief’s environmental requirements were included in the Plan.  Neither Audit nor 
Procurement Solutions had access to a copy of the Plan, and monthly construction 
reports do not make reference to it. 

4.134 Exemption from filing a Preliminary Assessment would presumably be granted on 
the basis that studies showed the project would not have a negative environmental 
impact.  Thus, the Development Application could proceed.  However, Audit 
noted there were concerns raised on the Development Application and its 
supporting Preliminary Sketch Plan.  

4.135 Comments from Canberra Urban Parks and Places in July 2002 pointed to a lack 
of detail in the revised Preliminary Sketch Plan and deferred consideration of the 
plans until landscape details were available.  

4.136 In August 2002, Environment ACT supplied comments on the Development 
Application that were very similar, and in some parts identical, to those provided 
in March 2002.  Objections to some aspects of the design of road run-off 
catchments were repeated, indicating that the revised Preliminary Sketch Plan did 
not take up the March 2002 comments.  A tree survey was not provided with the 
Development Application or the Preliminary Sketch Plan, despite being requested 
in March 2002. 

4.137 Importantly, no action had been taken to register and salvage Aboriginal sites.  
Environment ACT notified Procurement Solutions in March 2002, and again in 
August 2002, that Environment ACT needed three months to investigate and 
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register the Aboriginal sites, and that construction in the sites could not 
commence until then. 

4.138 The August 2002 Environment ACT comments on the Development Application 
introduced a new objection to the Preliminary Sketch Plan: the Plan included a 
Figure (Figure 6.1) that showed only one option for conservation of woodland to 
the east of Gungahlin.  There had been no agreement between Environment ACT 
and ACTPLA on which conservation option to adopt, so Environment ACT 
requested deletion of the figure from the Preliminary Sketch Plan.  

4.139 In August 2002, the project superintendent commissioned a tree survey that 
identified all trees to be removed or retained in the road reserve.  Environment 
ACT gave approval for the removal of trees in September 2002, and the 
Development Application was approved on 18 September 2002. 

4.140 By November 2002, the project superintendent had produced the Document 
Readiness Design Report.  Canberra Urban Parks and Places objected to the 
Report, noting that trees designated in the Development Application were not 
included for retention in the plans, and its previous comments on weeds and 
wetlands had not been addressed.  Environment ACT reiterated its view that there 
was little evidence of water sensitive design, and that registration of Aboriginal 
sites had not been affected. 

4.141 Notwithstanding many reminders from Environment ACT from March 2002, and 
in the full knowledge that registration took three months and construction could 
not commence until registration, by late December 2002 the project 
superintendent had not registered the Aboriginal sites.   

4.142 Listing of the Aboriginal Places was effected by Notifiable Instrument 2003-25 
effective from 23 January 2003.  Construction of the Horse Park Drive (Gundaroo 
Drive to Federal Highway) Project commenced in March 2003.  Given the delay 
by the Superintendent, Audit considers that Procurement Solutions should have 
taken more timely action on this issue. 

4.143 Monthly reports, and the Construction Report lodged with Procurement Solutions 
in May 2006 dealt exclusively the management of leachates from acid sulphate 
rock deposits.  

4.144 The management of leachates was a major environmental risk to the project.  
Roads ACT advised Audit that work is continuing to control pollution in the area 
of the intersection of Horse Park Drive and the Federal Highway.  This pollution 
arose from the construction of the Federal Highway, or Horse Park Drive 
(Gundaroo Drive to Federal Highway) Project, or both. 

Conclusion on environmental considerations  

4.145 Audit concludes that following the submission of the first Preliminary Sketch 
Plan design, the alignment of the road was substantially changed at the request of 
Environment ACT.  The change had a significant impact on the project, as the 
Preliminary Sketch Plan needed to be redone, a task which took some four 
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months, and subjected the project superintendent and designer to additional and 
unexpected demands. 

4.146 The project superintendent and Procurement Solutions contributed to further 
delays by not acting earlier on Environment ACT and Canberra Urban Parks and 
Places’ requirements.  There was no explanation for long delays in registering 
Aboriginal sites although construction could not proceed until registration was 
completed.  Neither was there any rationale for lack of attention to Canberra 
Urban Parks and Places’ comments, supplied initially in July 2002, and reiterated 
in December 2002.  

4.147 Audit did not find evidence that the environment management plan or monitoring 
program was prepared or implemented during the project.  The project 
superintendent’s Environment Management Plan, part of its Project Plan – 
Construction, was also unavailable.  Without this documentation, Audit is unable 
to conclude that proper environmental management, or compliance with 
development conditions occurred.  That said, monthly construction reports 
regularly reported on the management of leachates from acid sulphate rocks – a 
major environmental concern. 

RISK MANAGEMENT 

4.148 The Procurement Methodology Plan contains a risk management plan, dating 
from October 2001.  A risk management plan was also included in the Contract 
Management Plan, prepared in February 2003, following the selection of the 
contracted road builder.  

4.149 Audit’s review of these Plans disclosed that: 

• risk plans were not updated as the project progressed.  Risks could have 
addressed the following: 

o tenders were called before the Final Design for the project was 
completed, potentially increasing risks to the tender assessment; 

o design and documentation was completed in a short period of 
time, heightening the risk of errors, omissions and oversights.  
The design of the project is discussed from page 49 of this 
report; and 

o the scope of the project was broadened, but the budget was not 
increased, resulting in non-inclusion or deletion of items from 
later project plans, and ‘designing to the limit of resources’ for 
the project; 

• environmental matters, which delayed the project for approximately four 
months during the application for a Development Application from the ACT 
Planning and Land Authority, were classified as a low risk, and were the 
lowest priority risk in the risk table in the Contract Management Plan; 

• the Contract Management Plan assessed the overall risk to the project as 
low.  However, the risks with the highest priority (public and site safety) 
were both assessed as moderate after mitigation.  The overall plan should 
then have been, at a minimum, a moderate risk; and 
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• according to the Contract Management Plan, the procurement was 
originally assessed as moderate risk.  However, the Procurement 
Methodology Plan presents the procurement as high risk, based on risks to 
the project budget.   

4.150 The history of the project supports the Procurement Methodology Plan’s high risk 
assessment for budget insufficiency.  This risk was downgraded to low in the 
Contract Management Plan because of actions to reduce risk.  These actions 
relied on adequate supervision of the project by the superintendent, which did not 
occur. 

4.151 It is also noteworthy that, in the Procurement Methodology Plan, action to 
mitigate the risk of insufficient budget was to allow a 10 percent contingency on 
project costings.  This contingency allowance was deleted when the project plans 
were trimmed to fit the original budget.  Audit considers this to be an imprudent 
decision.  Risks were not revised after the contingency allowance was deleted. 

4.152 According to the Contract Management Plan, the Superintendent’s monthly 
reports on contractor performance and financial status was to include an analysis 
of any probable future risks and an update on risk management.  Monthly reports 
reviewed by Audit did not give any consideration to risk.  Further, monthly 
reports for April, May and June 2003 were not provided, and those for August to 
September 2003 were submitted after 31 October 2003. 

4.153 The project superintendent did not have a risk management plan for the project.  
Audit did not find evidence that Procurement Solutions had brought this omission 
to its attention, although there is evidence of discussions regarding the risks of 
some construction activities, notably blasting of rock at the Federal Highway 
intersection. 

4.154 Many difficulties experienced during the project could be attributed to a failure by 
many agencies to adequately identify major project risks and address them. 

Conclusions on risk management 

4.155 There is little evidence to suggest that risk management was an integral part of the 
project, and that initial plans were intended to be a tool for project management.  
Important risks were not adequately addressed or included, and the plans were not 
updated as appropriate. 

Recommendation 6  

Procurement Solutions should utilise its quality assurance framework to ensure risk 
management plans are updated regularly, check that they are robust, and include them as 
an integral part of road project management. 

EVALUATION OF THE PROJECT OUTCOMES 

4.156 There has not been an overall evaluation of the project outcomes by TAMS. 
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4.157 The Construction Report referred to earlier was intended as a post-completion 
evaluation and quality assurance report by the designer and project 
superintendent.  It was not completed. 

4.158 Procurement Solutions had the responsibility, under the Service Level Agreement 
between Roads ACT and Procurement Solutions, to furnish a final report to Roads 
ACT on the project.  Audit was not able to locate this report. 

4.159 Procurement Solutions’ Project Quality Plan requires assessments of the 
performance of the parties to the project. These assessments are filed for possible 
use in considering future tenders, and are reviewed and signed off by senior 
Procurement Solutions management. Audit viewed assessments for the project 
superintendent and the construction contractor. Procurement Solutions gave 
Roads ACT an opportunity to provide feedback on the service it received but 
Roads ACT did not respond, and there was no evidence of any follow-up of the 
request by Procurement Solutions.  Such feedback can serve to improve the 
service that Procurement Solutions provides to its clients, including Roads ACT. 

Evaluation of the project by Assurance Management Services Pty Ltd 

4.160 The Chief Executives of the Department of Treasury (which at that time included 
Procurement Solutions) and of Territories and Municipal Services commissioned 
a review of the definition of project scope and delivery of the project. The review 
was entitled the Report on review of the project management and contractual 
compliance for the Horse Park Drive Project (the Evans Review).  

4.161 The key tasks of the review were: 

• to review contract management and related elements of the project with 
reference to: 

o specification of project scope and contractual obligations; 

o financial management; 

o compliance with terms of engagement by participants; 

o fulfilment of contractual and other obligations; 

o nature and origin of any significant contractual variations; 

o timeliness and adequacy of communications on relevant matters 
between the various project participants; 

including a thorough examination of relevant files and documentation and 
interview of key project participants. 

4.162 The review included 24 recommendations. Notwithstanding the obvious 
implications of this review to improvements of the management of future projects, 
neither Procurement Solutions nor TAMS reviewed the findings or 
recommendations of this consultancy until commencement of this current audit. 

4.163 Procurement Solutions advised Audit that: 
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• much of the response action proposed has been overtaken by much broader 
actions and strategies, such as centralisation and review of the budget 
/capital works / business case processes and restructures within agencies; 

• of the 24 detailed recommendations in the Report, 13 have been actioned or 
addressed by Procurement Solutions or interagency relationship changes, 
five are under active discussion with industry and the remainder have high 
resource implications or were project specific issues; and 

• there is now an agreed Roles and Responsibilities document between 
Procurement Solutions and other agencies, as well as ongoing discussion 
between Asset Acceptance in TAMS and Procurement Solutions on 
processes involving the two groups. 

4.164 Although describing generally the nature of action that had been, or would be 
taken, Procurement Solutions was not specific on the details of the 
implementation of each recommendation in the report, nor how the passage of 
time had detracted from the findings of the review. Neither was it clear to Audit 
how the agreed Roles and Responsibilities document improve on the service level 
agreements between TAMS and Procurement Solutions. 

4.165 In short, Audit considers that Government agencies should have in place sound 
process to ensure that lessons learnt from this project were followed up by 
relevant Government agencies and implemented for the benefits of future road 
projects. 

Traffic volume studies 

4.166 The background to Roads ACT’s collection of data on traffic volumes is discussed 
previously in this report.  Audit notes that, although the policy is to measure 
arterial roads each year, figures for Horse Park Drive (Gundaroo Drive to Federal 
Highway) were only available from Roads ACT for two years, as indicated below. 

Table 4.5: Average daily traffic volume on Horse Park Drive (Gundaroo Drive to 
Federal Highway) during selected 7 day weeks in years 

Year Total  
(north and southbound vehicles per day) 

2004 (March) 4 065 

2007 ( February) 8 013 

Source: Roads ACT 

4.167 The opening of Horse Park Drive (Gundaroo Drive to Federal Highway) Project 
in February 2004 saw increase in traffic in other areas. According to the Canberra 
Airport Group’s submission to the 2008 Senate inquiry into the role of the 
National Capital Authority, the opening of Horse Park Drive was a factor in 
increased traffic in the vicinity of the Canberra Airport : 

In 2002 … the ACT Government committed to build Horse Park Drive from 
Gungahlin through to Majura Road meeting at the Federal Highway. ACT 
Government projects anticipated that traffic would increase on Majura Road from 
4 000 to 4 500 vehicles per day to around 8 000 vehicles per day.  
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The opening of Horse Park Drive in 2004 saw traffic on Majura Road rise to 
16 500 per day, well beyond any projections. This had an immediate impact on the 
traffic flow at peak times where Majura Road intersected with Fairbairn Avenue 
and Pialligo Avenue. The on-going growth in Gungahlin has seen traffic on Majura 
Road reach levels up to 19 500 vehicles per day in March 2008.  

Conclusion on project evaluation 

4.168 There was no structured evaluation of the project using one of the comprehensive 
industry methods such as those issued by the AUSTROADS evaluation methods. 
The findings and recommendations of the external consultancy that reviewed 
project management and contractual compliance for the Horse Park Drive 
(Gundaroo Drive to Federal Highway) Project were not properly considered.  

4.169 Although as shown by Roads ACT data, traffic numbers on the road are growing, 
there is a lack of data on traffic volumes to support any plan as to when the road 
will be at full capacity, and require major upgrade or duplication. 

DID THE PROJECT ACHIEVE WHAT IT INTENDED?  

4.170 The project’s origin is set out at page 40 of this report (Origins of the project): to 
construct an arterial road to rural standard that connected Gungahlin to the Federal 
Highway.  The Preliminary Sketch Plan in June 2002 emphasised the effect of the 
new road on relieving congestion on Gundaroo Drive and Gungahlin Drive - the 
two major urban arterials then servicing Gungahlin.  Congestion on Northbourne 
Avenue would also be relieved as traffic to Tuggeranong and southern NSW 
connects with the Monaro Highway via Majura Road. 

4.171 Audit’s conclusions are in the table below: 

Table 4.6: Audit conclusion of the project outcomes 

Objective Results Objective 
met or 
unmet 

Budget - 
expenditure kept 
within budget 

Initial budget of $7.0 million was exceeded, due to higher than 
anticipated contract costs, and variations because of design 
inadequacies.  The final cost was $12.577 million. 

Unmet 

Timeliness  Financial completion achieved November 2006, compared to the 
target date of January 2006.  Commencement of construction 
was delayed by approval of the Development Application, and 
compliance with environmental requirements. There were 
lengthy delays in achieving Financial Completion (over two 
years after Practical Completion in February 2004).  

Unmet 

Increased traffic 
volumes to 
reduce 
congestion in 
other arterial 
routes 

Use of Horse Park Drive through to the Federal Highway 
exceeded expectations.  There is also increased traffic on Majura 
Road.  There were no studies of the effect of the Horse Park 
Drive (Gundaroo Drive to Federal Highway) Project on 
congestion on Gundaroo Drive, Gungahlin Drive or Northbourne 
Avenue. 

Partially 
met 
 

Safety No studies undertaken Not known 
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Objective Results Objective 
met or 
unmet 

Upgrade of the 
presentation and 
landscaping of 
an arterial road 

No studies undertaken, although area is visually attractive to 
casual observer. 

Apparently 
met 

Travel time 
reduction 

No studies undertaken, although improvement in access to 
Federal Highway and Majura Road is obvious. 

Apparently 
met 

Environment – 
acid sulphate 
leaching 

Management of the problem of leaching of acid sulphates is 
continuing. 

Not known 

Environment – 
other matters. 

No studies undertaken.  Not known 

Consultation 
with 
stakeholders 

Consultation with ACT Planning and Land Authority, National 
Capital Authority and Land Development Agency, and 
Environment ACT. 

Met 

Source: ACT Auditor-General’s Office  

4.172 A comprehensive evaluation of the project by TAMS would inform an assessment 
of the success or otherwise of the project. 
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APPENDIX A AUDIT CRITERIA, APPROACH AND 
METHODOLOGY 

Audit criteria 

The audit criteria adopted by the audit are as follows. 

Planning 

• Projects are planned in accordance with a strategic plan for roads in the 
Territory.  This means that projects are ranked by priority, and the benefits 
over the costs are compared to other potential projects. 

• Planning has regard to factors such as: 

− efficient and effective transport to support the community; 

− community safety considerations; 

− economic and social considerations; and 

− environmental management.  

• Planning documents (including Business Case, Project Plan) clearly 
articulate the expected outcomes of the project. 

• Plans and outcomes are revised for material changes in circumstances. 

• Planning documents analyse the risks to achieving project outcomes. 

Evaluation of project outcomes 

• The outcomes of the road project are: 

− measurable; 

− timetabled; 

− the product of consultation with stakeholders; 

− communicated to stakeholders; 

− agreed by Government; 

− budgeted; and 

− included in the contractual obligations of contractors. 

• Projects are independently evaluated against the intended outcomes. 

• Any variations from planned to actual outcomes are explained, including 
variations of budget to actual. 

• Evaluation information is used for improvements of future projects. 

Project delivery and performance  

• Project delivery is monitored, and variations to plans are identified and 
managed. 
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• All variations to the outcomes are approved by people with appropriate 
authority, and are communicated to the community.  

• Performance indicators cover all identified project outcomes, and are 
reported publicly. 

• The economic benefits and costs predicted for a project are compared to that 
realised following project completion. 

• Outcomes of the project reported to the Assembly in a form useful to it. 

Audit approach 

Information and evidence to support the audit opinion and report were gathered through: 

• examining documents, including guidelines, reports, studies, strategies and 
reviews relating to roads construction projects; 

• interviewing staff and key stakeholder representatives; 

• drawing comparisons where appropriate with other states in Australia and 
other countries; and 

• reviewing best practice guidelines relevant to the above. 
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APPENDIX B PLANNING FRAMEWORK FOR 
ROAD TRANSPORT IN THE ACT  

NATIONAL CAPITAL PLAN  

The Commonwealth Australian Capital Territory (Planning and Land Management) Act 
1988, allows for a National Capital Plan. The Plan’s aim is to ensure that Canberra and the 
Australian Capital Territory are planned and developed in accordance with their national 
significance. 

The objectives of the National Capital Plan are achieved through general principles and 
policies, including the General Policy Plan for Metropolitan Canberra and General Policy 
Plan for the Australian Capital Territory. The National Capital Plan sets out Designated 
Areas requiring detailed planning, policies and guidance due to their particular importance 
to the special character of the National Capital.  

Principles, policies and standards for transport 

The National Capital Plan includes principles, policies and standards for transport. 

Transport planning and provision will:  

• Reserve a route for the development of a public transport service to link 
major employment nodes.  As far as practicable, the service will be 
segregated from other transport systems and will operate with priority of 
right-of-way. 

• Incorporate nationally recognised practices and standards consistent with 
the role and function of each road, or additional standards set out for the 
Designated Areas of this Plan. 

Policies and standards are: 

• The National and Arterial Roads System will: 

o generally not provide frontage access to development except 
where such access will meet appropriate design standards and 
road safety needs; and  

o generally intersect with the local road network through 
distributor roads. 

• A corridor between Civic, the town centres and major employment nodes - 
suitable for priority or segregated right-of-way for use by public transport 
services - will be reserved against a possible need for inter-town and express 
routes for buses or other technologies. 

• Transport strategies should promote the convenience and efficiency of 
public transport use. 

• The final alignment of proposed arterial roads shall be subject to 
consultation with the National Capital Authority and to a determination by 
the Authority that proposals are not inconsistent with the Plan. 
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THE TERRITORY PLAN 

The Commonwealth Australian Capital Territory (Planning and Land Management) Act 
1988, requires the ACT Legislative Assembly to produce a Territory Plan.  The object of 
the Territory Plan is to: 

… ensure, in a manner not inconsistent with the National Capital Plan, the 
planning and development of the Territory to provide the people of the Territory 
with an attractive, safe and efficient environment in which to live and work and 
have their recreation. 

ACTPLA produces the Territory Plan under Chapter 5 of the ACT Planning and 
Development Act 2007. The Territory Plan includes specifications for development in the 
‘transport zone’.  The statement of strategic directions in the Territory Plan includes 
consideration of transport in the context of environmental, social, economic and other 
design considerations. 

Canberra Spatial Plan 

In 2001, the ACT Government developed a Canberra Plan. Part of this Plan is the 
Canberra Spatial Plan.  The Spatial Plan incorporates the Sustainable Transport Plan, 
which ‘will move Canberra to a transport system that retains Canberra’s high levels of 
accessibility, but with lower per capita costs and less negative impacts’.  The Plan includes 
a list of policies and actions to further this aim. 

Canberra Sustainable Transport Plan 

The plan proposes a package of mutually supportive initiatives to create a cultural change 
for transport based on making the alternative modes more attractive and easy to use. 

The range of measures includes: 

• busway and bus priority measures;  

• real time information;  

• improved public transport interchanges;  

• improved cycling and walking facilities;  

• travelsmart programs; and  

• integrated land use and, in particular, the achievement of the contained 
urban form in the Canberra Spatial Plan. 

INDUSTRY STANDARDS IN ROADS PLANNING AND BUILDING – 
AUSTROADS 

AUSTROADS is the Association of Australian and New Zealand Road Transport and 
Traffic Authorities. It serves as the Roads Modal Group of the Standing Committee on 
Transport, which is a committee of the Australian Transport Council. 



Planning framework for road transport in the ACT 

 
Road Projects: 
Fairbairn Avenue Upgrade and Horse Park Drive 

Page 77 

 

AUSTROADS mission is to contribute to development and delivery of the Australian 
Transport Council's vision for transport by: 

• supporting safe and effective management and use of the road system; 

• developing and promoting national practices; and 

• providing professional advice to member organisations and national and 
international bodies.  

AUSTROADS publishes guidelines, codes of practice and research reports that promote 
best practice and address the many challenges faced by road system management 
organisations in Australia and New Zealand. 
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APPENDIX C RESPONSE FROM THE CHIEF 
EXECUTIVE OF TERRITORY AND 
MUNICIPAL SERVICES 

 

TAMS notes that the projects selected for audit began and were completed some time ago.  
Practical completion of Fairbairn Avenue occurred in January 2006 and Horse Park Drive 
in February 2004.   

TAMS has accepted, or accepted in part, all of the recommendations made in this Report. 

TAMS agrees that both projects selected for audit were challenging and that both projects 
ran over the originally estimated budget.  The scope of the Fairbairn Avenue project 
changed from that originally intended and the consultant for Horse Park Drive performed 
poorly.  However, these observations of fact do not of themselves support the conclusion 
reached by Audit that the projects were not effectively managed.  As issues arose with 
these projects, Procurement Solutions, on behalf of Roads ACT, acted proactively within 
well documented processes and practices to ensure that both projects were delivered to the 
specification and the agreed revised budget. 

These projects began at a time (early 2000) when Procurement Solutions had transferred 
from a separate corporate entity (Totalcare Industries Limited) to become a part of the 
Territory within the then Department of Urban Services.  This had an important impact on 
the governance structures applying to capital project delivery, and was reflected in a move 
from a contractually based relationship to a more collegiate, policy based relationship 
between Procurement Solutions and its clients.  A number of other reforms have been 
implemented since these projects concluded, including most significantly the centralisation 
of procurement resources in 2005-06, thus improving coordination and expertise associated 
with ACT Government procurement activity. As well, Procurement Solutions has 
conducted and is implementing recommendations from a number of reviews of its systems, 
documentation and processes to ensure that they reflect best practice. 

Importantly, many of the Audit’s findings reflect the complex nature of capital works 
projects, and the inherent uncertainty in planning for budget and scope, particularly at the 
early inception phase of a project.  This is particularly relevant for roads projects which 
take a number of years and can traverse large portions of land, leading to significant 
environmental and planning issues emerging during development which are, appropriately, 
often the subject of enthusiastic public debate. 

As road sites are so large, it is not possible to know in advance the precise nature of the site 
(the amount of rock that needs to be excavated or removed, the existence of endangered 
species of flora and fauna, the reactions of potential users or residents, and areas of 
significance to indigenous people, for example).  For this reason, consultancy studies are 
undertaken based on prudent sampling and investigations.  However, these studies will not 
always reveal all issues that impact on a project and nor can they. 
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The length of time taken to plan and execute a road construction project, during the 
development phase, exposes them to budget pressure, noting that many of the inputs are 
the subject of volatile price changes.  For example, road surfacing raw material costs are 
strongly influenced by fluctuating oil prices.  As noted in the Report, the prices in the 
Canberra construction market began to rise sharply from the end of 2002 for a period of 
several years.  This market buoyancy contrasted sharply with the preceding several years 
during which time price rises were relatively modest and industry responses to tenders 
were generally favourable.  It was these more stable conditions that informed much of the 
early estimation of costs for both projects. 

TAMS also notes that both projects were subject to National Capital Authority jurisdiction, 
as they were closely linked to Main Avenues and Approach Routes under the National 
Capital Plan.  This added to their planning complexity and difficulties associated with 
accurately taking into consideration all factors during the project planning phase. 

It is also important to recognise that the procurement process associated with both projects 
was consistent with the provisions of the Government Procurement Act 2001 (the Act).  
Both projects were the subject of open tenders.  This market based process is a corner 
stone of a risk based approach to value for money, including an assessment of the systems, 
qualities, skills and pricing, of all prospective providers.  As these assessments were 
undertaken for both projects, TAMS is of the view that value for money was achieved 
under the principles and market based philosophies embodied in the Act, considering the 
specification of both projects.  The Government Procurement Board also endorsed the 
procurement plans for both of these projects. 
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