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Abstract 
In all emerging countries, the originality of Public Private Partnership (PPP) 

raises new enquiries in governance in allocation of economic, social, and political 

responsibility among various segments of society in the development of the 

country; and the adoption of new institutional forms to enhance the efficiency of 

government action. One of the major factors militating against the successful 

growth of PPP projects in Nigeria and some part of the world is poor end-user 

stakeholder management. This paper addresses the challenges by tracing 

historical and contemporary developments on the need for PPPs; current public 

protests against PPP initiatives which are perceived as impositions to what the 

greater public want. There is a paucity of research on end-user stakeholder 

management in PPP projects within Nigerian context despite significant efforts 

on research which informs this study. Furthermore, the paper also addresses the 

challenges facing end-users’ stakeholders by reviewing existing theory and 

practice positions on project stakeholder management approaches. 
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Introduction 
The procurement of public infrastructures 

such as roads, prisons, schools, rails, 

sewage wastes, power plants in the last 

two decades through Public Private 

Partnership (PPP) schemes has gained 

international recognition (Demirag et al., 

2018; Jin et al., 2010). Public Private 

Partnership (PPP) is an infrastructure 
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delivery approach which combines the effective managerial expertise and finance of 

the private sector with public sector supervisory and regulatory capabilities (Li, 

Akintoye, et al., 2005; Oyedele, 2013). Despite the wide acceptability of Public Private 

Partnership (PPP) schemes in many Nigerian cities such as Lagos, Abuja, Rivers, 

Cross rivers, Akwa Ibom State and so on, the poor management of end-user 

stakeholder is one of the major factors militating against the successful growth and 

development of PPP (Abednego & Ogunlana SO, 2006; C Amadi et al., 2014). This 

challenge has been highlighted by Ncube, (2010) who argue that poor management of 

end-users’ interests in Build Own Operate Transfer (BOOT) projects is a common 

theme in many African nations. This reflects mostly in the imposition of high costs 

which often leads to widespread negative reactions (Ncube, 2010) 

A good example of this is the wide spread agitation and litigation that greeted toll 

collection on Nigeria’s 1st PPP toll road - Lekki-Ajah express (Adeniyi et al., 2011). 

The agitation was attributed to insufficient consultation from the end-user 

stakeholders’ and also their marginalisation that often bedevils many PPP projects in 

Nigeria (Ajudua & Okonkwo, 2014). In another related study argue that stakeholders’ 

resistance relating to land and other communal disputes was also identified as one of 

the problems that stalled the Lagos/Ibadan express road, which was awarded on PPP 

by the Nigerian Government (Babatunde et al., 2016). The main reason behind the 

failure of many PPP initiatives is the opposition of stakeholders which is a global 

phenomenon (Banaitienė et al., 2011; Yuan et al., 2009).  

Despite the strong contributions on end-user stakeholders from some researchers 

(Babatunde et al., 2016; El-Gohary et al., 2006; Luqman Toriola-Coker et al., 2018; 

Toriola-Coker et al., 2021) a major flaw is that there is no specific focus on end-users’ 

stakeholders’ management in which this study on PPP stakeholder management is to 

further explain. Currently, no scientific study has been conducted on a robust 

framework for managing the interests of end-user stakeholders in PPP particularly in 

Nigeria except some few researches on end-users’ stakeholders management. This 

represents a significant gap in knowledge, which this study intends to fill. Therefore, 

this study emerges with the aim of exploring and finding the various factors affecting 

PPP projects using a case study of toll road projects in Nigeria. According to Cooke-

Davies (2002), critical success factors are regarded as the ideas and contributions 

which results either directly or indirectly in the success of a project. CSF methodology 

is an approach that tries to make explicit, the key areas that are important for success 

(Boynton & Zmud, 1984). Müller & Turner, (2007) argue that critical success factors 

are components of a project that can be influenced to maximize the chances of success. 

In order to achieve the above aim, the following objective have been identified for the 

study: Challenges facing the development of PPP in Nigeria 
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Literature Review 

As it currently stands, the concerns of stakeholders for or against PPP projects is a 

deciding factor, as the World Bank suggested “a wider gap between the expectations 

of the governments and the private sector on what is reasonable and acceptable” (El-

Gohary et al., 2006). In general, stakeholders are defined as individuals, groups and 

organisations that can affect or be affected by the construction or operations of a 

project (El-Gohary et al., 2006; Freeman, 2010; Mok et al., 2015). Emerging from 

stakeholder theory, stakeholder management came to light for the first time in Stanford 

Research Institute in 1963 (Schepper et al., 2014). However, PPP being a multi-

participant procurement approach, it consists of numerous stakeholders namely: public 

sector, lenders, project company, project host communities, architect, construction and 

operations contractors, insurers, end-users and so on (Delmon, 2021; Hofmeister & 

Borchert, 2004; Li, Akintoye, et al., 2005; Li, Edwards, et al., 2005). Thus, managing 

the interests of stakeholders in such complex and dynamic arrangement can be quite 

challenging (Schepper et al., 2014) 

Recently, researchers have argued for more robust strategies for addressing end-user 

stakeholder opposition in PPP projects especially in toll highways (Chung et al., 2010; 

El-Gohary et al., 2006; Hill et al., 2007; Joseph et al., 2020; Li, Edwards, et al., 2005). 

In spite of the paucity of research on end-user stakeholder management in PPP projects 

within Nigerian context, however, previous researches have made significant efforts 

towards examining stakeholder management in PPP projects generally. For instance, 

El-Gohary et al., (2006) argued for more inputs from stakeholders in order to achieve 

success in PPP projects. The study suggested a semantic model and taxonomy of key 

themes (stakeholders data information, resolving differences etc.) underpinning 

stakeholder participation in PPP projects. Part of the model is deployed in a knowledge 

base used for recommending appropriate stakeholder involvement tools. 

Despite the extensive contributions of various studies on stakeholder management in 

PPP projects with suggestions for strategies, tools and frame works for addressing such 

(El-Gohary et al., 2006; Li, Edwards, et al., 2005; Schepper et al., 2014; Smyth & 

Edkins, 2007), a systematic and critical review of the studies have revealed that 

research on end-user stakeholders is scarce and only remains at the background. This 

can be noticed from the fact that many of the studies only focused on other 

stakeholders in PFI/PPP projects such as the public sector clients, contractors, lenders 

and other members of the private consortium. Also, many of the studies on PPP 

stakeholders’ management have only examined projects executed in countries such as 

UK, Hong Kong, China and Belgium  (Chung et al., 2010; El-Gohary et al., 2006; Li, 

Edwards, et al., 2005; Schepper et al., 2014; Smyth & Edkins, 2007; Yuan et al., 2009). 

Stakeholders’ management in PPP projects in other developing countries such as 
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Nigeria for example have not been examined, despite the nation appearing as one of 

the major destinations of PPP investments in Africa (Ibrahim et al., 2006) 

The prevalence of end-user stakeholder opposition to PPP projects often varies across 

project types (Mostafa & El-Gohary, 2014). While PPP projects such as roads, 

hospitals, schools, prisons among others may not usually attract vehement opposition 

from end-users (Lv & El-Gohary. N, 2016; Zitron, 2006), such is not always the same 

with projects like toll highways, sewerage systems, hazardous waste projects, water 

projects among others (Abdel Aziz, 2007; Gunnigan & Rajput, 2010). In a typical PPP 

toll road project, aside complaints like high toll charges (Cheung, 2009), other issues 

such as longer travel hours and traffic congestion during the construction stage of the 

project (Babatunde et al., 2017), resistance to payments of tolls on road projects which 

should be government’s obligation (Norton & Blanco, 2009), compensation packages 

and developmental issues (Gupta et al., 2013) among others often raise enormous 

tension concerning PPP road projects globally (Chung et al., 2010) and Nigeria in 

particular (Chika Amadi et al., 2018). Managing the end-users stakeholders requires 

incessant interactions between the members of the public and the project organisation 

(Eskerod et al., 2015) so that common development of understanding can be achieved 

between the two parties and any other stakeholders involved. 

 

Challenges facing the development of PPP in Nigeria 

Infrastructural challenges faced by Nigeria against all various methods, the popularity 

of PPP is however on the rise, particularly in the area of roads construction, estates, 

markets, car parks including managing and operation of ancient infrastructural 

facilities such as conference centres, telecommunication, oil sectors among others 

(Abdel Aziz, 2007; Babatunde et al., 2017). Over N15trillion has been invested in the 

last ten years by the Federal, State, and Local administration through PPPs in more 

than 25 major infrastructural projects (C Amadi et al., 2014; Chika Amadi et al., 2018; 

Ibrahim et al., 2006; Luqman Toriola-Coker et al., 2018).  In furtherance to this 

developmental target, the federal government of Nigeria has put in place a number of 

enabling laws (Ng et al., 2013) to regularize all contractual arrangements of PPP. This 

has been facilitating the effective implementation of projects and private sector 

collaboration. By principle, PPP projects are long-term activities that generally span 

between 25- 30years or more (Oyedele, 2013).The end-user stakeholders were 

presents with many inherent challenges and risk factors due to long tenor PPP projects, 

coupled with their complex contractual arrangements. However, these challenges are 

diverse across different nations depending on the level of their maturity in terms of 

PPP applications (Ng et al., 2013). The growth and development of PPP had been 

faced with a number of inherent challenges especially in Nigeria and country-specific 

risk factors as an emerging economy (Babatunde et al., 2016). As highlighted by 
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Babatunde et al., (2016) there is currently a growing support and political will from 

Nigerian government at all levels towards developing the PPP as a mainstream 

procurement policy. Most of the challenges have militated against the successful 

implementation of many early PPP initiatives in Nigeria. According to (Ibem & 

Aduwo, 2012) unless Nigeria is able to meet her World Bank infrastructure investment 

target of 7-9 percent of the GDP and summon various country-specific challenges for 

the developing economies to become realistic. Those challenges based on review of 

the existing literature are as given in the following sections. 

 

Poor Management of Project Stakeholders 

Most early PPP projects in Nigeria had cases of agitations from end-user stakeholders 

ranging from environmental concerns, land disputes, among others through the poor 

management of project stakeholders which is a major challenge in Nigeria’s PPP 

procurement. Some of the agitations later end with litigations or court actions against 

government (Adeniyi et al., 2011). This agitation from end-user stakeholders was 

ascribed to the poor effort on the part of the government in encouraging policy 

enlightenment to citizens prior to projects’ commencement (Adetola Alaba & 

Goulding Jack, 2016). The end-user stakeholders bemoaned the relative apathy of 

Nigerian government towards engaging citizens on designed projects that will benefit 

them (Ibem & Aduwo, 2012). Nigeria’s PPP, can only develop if all end-user 

stakeholders can be effectively involved in project execution. In order avoid 

duplication of functions; end-user stakeholders’ roles should be clarified (Fatokun et 

al., 2015). There should also be clarity of rules and regulations through the government 

stating clearly the expectations, consequence of character, guidelines, and notice of 

principles should in case of any misunderstanding (Babatunde et al., 2016). At the 

beginning of any PPP programmes, communication analysis with end-user 

stakeholders must be deliberately incorporated.  

 

Political instability and rancour 

The unstable political climate in Nigeria has truncated advancement and policy 

stability of PPP; particularly policies to woo private investors (Azzopardi et al., 2021). 

Changes in leadership with series of military coup de tat affected the development of 

PPP in the history of Nigeria (Adetola Alaba & Goulding Jack, 2016). Instability due 

to strike, civil commotion and riot inhibits the growth of PPP in Nigeria. However, the 

investors are apprehensive on associating with government in providing infrastructural 

facilities because of previous involvements in PPP and political instability (Oyedele, 

2013). Most of PPP if not all that involved the government previously failed or ended 

in litigations and disagreements because of change in government (Babatunde et al., 

2016). Nigeria infrastructure projects are mostly rushed through the executive council 
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most especially towards the end of any sitting government tenure irrespective of 

stakeholder’s advice. There will always be instability on the development of PPP if 

infrastructure facilities of a nation are been politicised hence causing an adverse effect 

on successful implementation of PPP which is meant to serves as a succour to the 

finance and infrastructure growth in Nigeria (Oyedele, 2013). The regulatory 

framework of PPP programmes is not adequately followed due to politics of nepotism 

(Adetola Alaba & Goulding Jack, 2016). Nigeria government in recent time nursing 

the ambition on how the nation will thrive in terms of development of infrastructure 

before 2030, and one of the shortest ways of achieving this objective is to treat 

determinedly with re-contracting infrastructure to politicians who do not have the 

interest of the nation at heart. 

 

Lengthy Procurement Timelines 

PPP projects in Nigeria are usually lengthy because of its infant stage coupled with 

many complexities in terms of finance, project completion among others. The average 

completion time for PPP projects in Nigeria is between 6-8years (Adetola Alaba & 

Goulding Jack, 2016). Nigeria is yet to modernise her procurement method in line with 

current demands and realities of public private partnership measures(Azzopardi et al., 

2021). Changing of political leadership is also one of the attributes that causes delay 

of many PPP projects where new government does not recognise continuity. After 

procurement, it takes another 180 days before the design of the project is considered 

laying claims to proof of financial capabilities of the private sector before the 

execution of the project (Toriola-Coker et al., 2021). This challenge is precarious to 

the poor participation of indigenous private investors in Nigeria’s PPPs as most 

investors are unable to structure PPP loans due to uncertainty about project duration. 

Before the advent of PPP, Nigeria government use to award construction projects to 

politician in order to settle them because of their political involvement with 

government which causes delay in achieving the main objective of developing 

infrastructure (Babatunde et al., 2016). This void that was created in infrastructure 

shortfall and was lately franchised which paved way for the private investor. 

 

Corruption 

One of the key problems in Nigeria's public procurements is corruption. The 

procurement act regulates public procurement in Nigeria and aims to curtail the abuse 

of rules, standards, and processes in the award and implementation of public-sector 

contracts (Fatokun et al., 2015). Between 20-60 per cent of government spending 

especially on procurement is missing due to malpractices and financial leakages within 

the Nigerian public sector (Babatunde et al., 2016). With more than one-third of 

business firms hoping to part with gratifications or payments to civil servants in order 



207  africascholarpublications@gmail.com                                                                               

 2022 
 

to secure government contracts (Babatunde et al., 2016). In spite of the huge 

government budgets over the years in providing critical infrastructures, Nigeria 

continues to experience gaps between output expectations and government policy due 

to corruption (Fatokun et al., 2015). Several efforts to reform public procurement 

policies has been done in which the most significant of all is the Public Procurement 

Act (Olojede et al., 2020). However, procurement regulation has improved recently 

although political favouritism and large-scale corruption remains an important factor 

affecting effective public procurement especially when implementing PPP projects 

(Olojede et al., 2020). Public procurement system is a preferred option of bribe 

collection in order to curb the corruption syndrome where Nigerian politicians mostly 

influenced contracts from government in order to secure kickback from the private 

investors (Fatokun et al., 2015). The implementation of PPP suffered a significant 

setback due to corruption and one of the solutions to the problem is to involve end-

user stakeholders in implementation and operation of PPP projects where stakeholders 

will continue to hold government responsible for unevenness and excellence service 

delivery. 

 

Transparency and Competitive Procurement Process 

Non-availability of regulatory frameworks where no model or reference points can be 

sighted made it difficult for PPP to flourish in Nigeria (Toriola-Coker et al., 2021). 

Outside the occurrence of traditional methods of contract such as the Design and Build 

(DB), most contracts have been handled under the influence of political patronage 

without proper competitive tendering (Jayasena & Chan, 2020). This has created 

significant challenges in PPP related projects such as roads, rail, and power sectors 

with no precise laws administering the transactions and choice of concessionaires in 

developing infrastructure facilities (Azzopardi et al., 2021). The early implementation 

of PPP in Nigeria procurement contracts had been shrouded in secrecy prior to the 

advent of regulatory laws such as Infrastructural Concession Regulatory Commission 

(ICRC) Act 2005.  Though, with the ICRC Act 2005 the government has been aided 

in enforcing obedience between the Private and Public sectors through monitoring by 

government officials (Babatunde et al., 2017). At times, contracts are signed before 

procurement process is carried out due to lack of proper documentation of design 

drawings and other documents for adequate presentation. Unnecessary delay in 

procurement process is really affecting Nigeria PPP arrangement. 

 

End-User Stakeholders Related Factors that Affect PPP Projects. 

Factors Explanations 

Experience of private investor The private investor should have related 

experience of briefing the end-user stakeholders 

on PPP project 
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Clear management structure The private investor needs a clear management 

organization structure briefing with end-user 

stakeholders. 

Knowledge of private investor 

responsibility 

Knowledge of the private investor responsibility 

is needed to guide the end-user stakeholder 

along the project route 

Skilful guidance and advice from 

project manager 

Project manager should give appropriate 

guidance and advice to end-user stakeholders 

during community briefing 

Holding workshops for end-user 

stakeholders 

Workshops for end-user stakeholders should be 

held regularly. 

Good facilitation Good facilitation of briefing should be given to 

end-user stakeholders periodically 

Selection of briefing team Briefing team needs proper participant of end-

user stakeholders’ selection for proper PPP 

achievement 

Clarity of roles of stakeholders Roles of end-user stakeholders should be 

clarified clearly during the implementation of 

the project 

Sufficient consultation with 

stakeholders 

Private investor needs sufficient consultation 

and briefing the end-user stakeholders at all 

times 

Experience of stakeholder group End-user stakeholders' experience of attending 

briefing should be prioritised 

Balance of the 

needs/requirements of different 

end-user stakeholders 

Needs/requirements of different end-user 

stakeholders need to be balanced. 

Knowledge of consultants Knowledge of consultants should be considered. 

Knowledge of statutory and lease 

control of the project 

Knowledge of statutory and concession period 

control of the project are needed in briefing the 

end-user stakeholders 

Team commitment Team commitment should be clear to end-user 

stakeholders  
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Honesty Honesty among end-user stakeholders is critical 

for briefing. 

Openness and trust Openness and trust should be built among end-

user stakeholders 

Open and effective 

communication 

Briefing needs open and effective 

communication amongst end-user stakeholders 

Agreement of brief by all 

relevant parties 

Agreement on the brief should be obtained 

among all relevant parties of stakeholders 

Source: (Construction Industry Board (Great Britain)., 1997) 

 

Conclusion  

The negligence of end-user’s stakeholders’ interest has been acknowledged as a salient 

factor that destabilizes the success of PPP projects in Nigeria. Managing end user 

stakeholders in Nigeria PPP projects has become essential because PPP projects needs 

support from the general public through the procedure of transparency in order to get 

end-users stakeholders involved in all phases of the PPP arrangement. Literature 

revealed the effect of a successful project based on two factors, which includes project 

task; government support; project design and planning. While the second factor; 

includes end-users’ consultation, workers selection and training. End-users’ 

satisfaction has usually been identified as one of the main drivers to realize a 

successful implementation of a road projects. Combination of these two factors will 

pronounce the success of any project development irrespective of environmental 

factors; political risk; economic degradation; timing; decentralisation and participation 

factors; and benefit realization. Relative comparison between three theories and 

manner of approaches, showing their strength and weakness for end-user interests 

were discussed showing that the theories were based on various interests mostly based 

on personal gains. In spite of the increasing literature on end-users in all area of 

specialization there is little or no comprehensive literature on the interests of end-users 

in PPP road project. The most important reason for using PPP is when the suitability 

of project in terms of value for money is noticed. 
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