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Policy Options for Financing Urban Transportation
in Resource Constrained Environments:
The Case of Lahore, Pakistan

AMMAR A. MALIK

In all prosperous and modern economies, cities are the engines of growth and melting
pots of diversely talented individuals. They offer inclusive environments with openness and
access to opportunities, enabled by efficient and affordable transport systems leading to
economically productive interaction between citizens. On the other hand, many cities in
rapidly urbanising developing countries have not been able to develop efficient spatial
structures, which results in traffic congestion and poor transport services. Their resource-
constrained governments often struggle to fill gaps in transport infrastructure demand, which
in the case of megacities requires mass transit projects. In the case of Lahore, Pakistan,
however, the Provincial and Federal governments appear deeply committed to undertaking
mass transit services despite chronic fiscal and financial constraints. The paper first explores
Lahore’s urban form and function from the transportation and land-use perspectives,
presenting an in-depth sub-city level analysis of spatial variations in key characteristics.
Second, by undertaking a review of transport infrastructure financing literature it evaluates the
viability of three main policy options in Lahore, including public private partnerships,
municipal finance options and reforming urban land-use zoning. It concludes that governments
in such environments could benefit from land-financing by utilising centrally located State-
owned lands through market oriented land-use regulation reforms.

JEL Classification: R11; R58; Z18; P25
Keywords: Regional Economic Activity, Regional Development Planning and
Policy, Public Policy, Urban, Rural, and Regional Economics

1. INTRODUCTION

In line with trends in developing countries experienced worldwide, Pakistan is
undergoing a dramatic transition towards higher levels of urbanisation. According to
the United Nations Population Fund (2007) the share of the urban population in the
country went up from 17.4 percent in 1951 to 32.5 percent in 1998 and currently
stands at over 40 percent. This trend is projected to accelerate in the years ahead,
with estimates for 2025 going as high as 60 percent urbanisation. In addition,
Karachi and Lahore have emerged as megacities with populations officially estimated
at 11 million and 8 million respectively [Planning Commission of Pakistan (2011)].
With the exception of high-end suburban residential establishments, this growth has
been largely spontancous, resulting in severe disparities in housing provision, with
the 68 percent lowest income segment affording only 1 percent of total housing units
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in the country [Siddiqui (2014)]. Many newly arriving migrants reside in informal
settlements usually located at the peripheries of the city with no land tenure security
and poor urban services. The urban form and function is being dictated by seemingly
random forces, hence the expansion patterns of cities like Karachi and Lahore have
become largely haphazard.

As a result, Pakistan’s largest cities are plagued with severe public service
delivery shortages ranging from sanitation to healthcare to solid waste disposal to
street lighting. The rapidly sprawling urban spatial structures, spurred by
mushrooming residential complexes and peripheral slums, have also worsened the
performance of transport systems [Haider (2014)]. Not only are Pakistan’s cities
largely car-dependent, but the existence of urban poverty means that the status quo
becomes unfair towards those who cannot afford private vehicle ownership [Alam
(2011); Imran (2010)]. Moreover, the status quo discriminates against women, whose
utilisation of public transportation remains low [Oriental Consultants (2011)]. While
it is sometimes argued that access to affordable and safe mobility is a basic human
right, there is little doubt that it has great implications for economic and social
outputs within urban environments [Venter, ef al. (2003)]. The government of
Pakistan estimates that in 2005 inadequate road infrastructure costs $2 billion to the
economy, or around 0.7 percent of GDP [Saleem (2008)]. Yet even in the Federal
Budget 2011-2012, only $500 million were allocated for transportation investments,
mainly due to spending constraints [Economic Survey of Pakistan (2012)]. Given
these fiscal realities, the gap between capital investment requirements for urban
transport infrastructure and economic growth generating levels continues to rise.
Given that the new PML-N led federal and provincial governments prioritise urban
transportation projects [Planning Commission of Pakistan (2011)] the challenge of
filling this gap has exacerbated substantially.

As part of a wide-ranging reform agenda report titled “Framework for
Economic Growth” the Planning Commission of Pakistan' had identified poor urban
connectivity as a major reason for persistently low economic growth in the country
[Planning Commission of Pakistan (2011)]. Instead of smart growth and mixed land-
use (leading to greater population density) which are conducive to human creativity
led innovation, Pakistan’s cities are rapidly sprawling through gated suburban
communities such as Bahria Towns, DHAs etc. This pattern of urban development is
increasing demand for affordable urban mobility, meeting which is essential for
sustainable economic growth [Lucas and Rossi-Hansberg (2002)]. The lack of world-
class urban connectivity in cities is directly hampering economic growth in Pakistan;
hence connectivity has rightfully become a central pillar of the new government’s
economic growth strategy.

Given the policy oriented nature of this topic, this paper addresses the
following research questions. What is the extent of spatial disparities in key
measures of societal well-being within the Lahore metropolitan region? How does
it impact the city’s urban form and access to economic opportunity for its

"The Planning Commission of Pakistan holds the status of a federal ministry and is considered the
foremost economic planning and analysis arm of the government responsible for long-term strategic planning to
provide basis for policy-making at the federal level.
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of Section 2 examines the spatial urban structure of the metropolitan region by
focusing on spatial disparities, their impact on the movement of people and their
economic productivity.

2.1. Path-Dependent Growth Patterns

Situated on the cast bank of river Ravi, the city was the seat of power for the
Mughal Empire that ruled the Indian subcontinent between the 15th and 17th centuries.
Until the middle of the 17th century, the vast majority of Lahore’s residents resided
inside the walled city, as were major commercial activities. During the British colonial
period however, between the mid-18th century and the creation of Pakistan in 1947, the
city saw rapid expansion outside the walled city. The British constructed a town centre, a
cantonment and several arterial roads along the way, thus establishing the foundations for
modern urban development. At the time of the partition of the Indian subcontinent in
1947, Lahore became a major destination for tens of thousands of families migrating
from current-day India [Mazhar and Jamal (2009)]. Almost overnight, the city’s entire
Hindu population was replaced by migrants with few or no belongings. Given that the
fleeing population controlled most of the economy via trading and wholesaling
operations, the economic structure of the city was changed completely [Hill, et al.
(2004)].

Today, the city and its peripheries host the largest trading and industrial base of the
Punjab province and serves as its capital. The population growth since the late 1940s has
been phenomenal, growing from just 0.8 million in 1951 to over 8 million today. If the
historical annual population growth rate of 3.3 percent continues, the city is projected to
cross the 12 million mark before 2025, making it one of the largest megacities of the
world [Mazhar and Jamal (2009)]. Understandably, this remarkable growth has brought
several problems such as severe traffic congestion, poor public service delivery, urban
slums and environmental degradation. The key dimensions of Lahore’s spatial structure,
both from a socio-economic and transportation perspective, are now discussed to better
inform the policy options discussed in Section 3.

2.2. Spatial Heterogeneities in Socio-economic Indicators

Like most other dynamic and fast growing citics, Lahore region’s spatial
transformation has resulted in spatial heterogeneity across its 15 towns and rehsils’on
indicators such as population density, public service delivery outcomes, access to
transportation, and income levels. All statistics are based on the author’s calculations
using the Lahore Urban Transport Master Plan (LUTMP) 2011 data set, produced
through extensive field work by the Tokyo-based Oriental Consultants (2011)."

3As shown in Table 1, the Master Plan defines the Lahore Metropolitan Region as constituting the
Districts of Lahore (10 Towns), Kasur (2 Tehsils) and Sheikhupura (3 Tehsils), mainly due to their functional
integration with Lahore proper.

“Lahore’s 10 constituent administrative areas are termed Towns, which are equivalent to Tehsils within
the Districts of Sheikhupura and Kasur. Hence the terms Towns and Tehsils are used interchangeably in the
context of the Lahore Metropolitan Region.
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households remain embedded (overall 12 percent in Cantonment are low-income) as
homemakers and residential service providers.

Likewise, the highest unemployment levels unsurprisingly are reported outside of
Lahore District, prominently including Ferozwala, Muridke and Pattoki. Within Lahore
District, unemployment in the towns of Gulberg, Shalamar and Ravi are on average five
percentage points better than the regional average. Similarly, Lahore District’s average
unemployment rate of 15.6 percent, albeit high in absolute terms, is significantly lower
than 19.7 percent and 20.1 percent in neighbouring Sheikhupura and Kasur Districts
respectively. Both of these facts confirm the existence of agglomeration effects despite
poor inter-District connectivity. In other words, citrus paribus, households located in
Lahore District have better access to economic opportunities and therefore enjoy higher
income levels [Krugman (1991)]. The urban economic theory posits that strengthening
inter-city connectivity helps establish an efficient system of satellite cities around large
agglomeration, which results in spatial sorting of economic sectors [Henderson, ef al.
(2012)]. From a policy standpoint therefore, public investment in improving regional
connectivity would likely boost productivity throughout the Lahore region.

Education has been found to be a crucial driver of economic growth in cities
[Glaeser (2011)], yet only 3.4 percent of Lahore’s sampled population reported having
graduate degrees (Masters or above). In line with trends of spatial variation, the towns
have a broad range on this indicator, from as low as 0.8 percent in Pattoki to 12.7 percent
in Cantonment. Not surprisingly, the data shows a strong correlation between educational
attainment and household income levels, with the notable exception of Igbal Town and
Kasur Tehsil which have average income levels despite high educational attainment. This
likely implies the lack of job opportunities in both areas, accompanied by the existence of
several major educational institutions in Igbal Town. Overall, the town and fe/sil level
analysis presented in this subsection reveals the existence of major spatial variations in
key socio-economic and developmental indicators. Since Lahore’s form and function is
highly intertwined with its transport system, Section 2.3 therefore discusses key patterns
of population density, car ownership and flow of workers within the region.

2.3. Land-Use and Urban Mobility

In Lahore, 40 percent of all urban trips are non-motorised and only 16 percent of
houscholds are car owners [Haider (2014)]. However, during the decade of the 2000s, the
majority of transport allocations were made for urban roads and bridges, including several
underpasses along Canal Road and the Lahore Ring Road Project. In the 2013-14 budgetary
allocation, the Government of Punjab has allocated over 58 percent of the infrastructure
development spending programme on roads alone® Till the budget year 2010-11, no
substantial investments were made in mass transit systems despite the overwhelming demand
for public transport. In the fall of 2012 however, a Bus Rapid Transit system was introduced
which today attracts over 140,000 daily trips and appears to have eased congestion along
Ferozpur Road.” The data presented in this paper was collected in the Spring of 2011 and
therefore does not incorporate the impact of that project.

8Government of the Punjab’s budgets are available at: http://punjab.gop.pk
®Statistic was reported by the Punjab Metro Bus Authority during a presentation at the 2nd South Asia
Cities Conference, held in Karachi in January 2014.
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In line with patterns of spatial variations discussed earlier, there is significant
variation in rates of car ownership and population density across towns. As shown in
Table 2, the car ownership rate (per 1,000 persons) varies from a meagre 14.1 in the
densely populated Ravi Town to over 143 in the car-dependent and largely
residential Igbal Town. As expected, there is a strong negative correlation between
population density and car ownership rates, further confirming that outer city towns
such as Cantonment and Igbal remain highly car-dependent. In the absence of
affordable and convenient public transport, this significantly reduces access to
economic opportunitics for individuals without access to privately owned vehicles.
For example, any low-income individuals residing in RA Bazar area of Cantonment
Town and attempting to access industrial jobs along Raiwind or Ferozpur Roads
(Lahore-Kasur section) would stand at a significant disadvantage in terms of labour
market access.

The inner-city towns of Ravi, Data Gunj Bakhsh and Shalamar, located west of
river Ravi are the most densely populated arecas, within which the old walled city
remains the trading and wholesaling district [Glover (2007)]. The variation in density
is illustrated by the fact that Ravi’s density alone is more than 21 times that of
Wagah and nearly 10 times the overall regional average. While theories of urban
economic growth and innovation (developed largely in the West) view population
density positively, the correlation between high density and low-income (with low
levels of educational attainment) in Lahore’s towns shows that this is merely
congestion without any low likelihood of positive impacts on human creativity
[Glaeser (2011); Florida (2002)].

In line with other major South Asian cities, Lahore is devoid of any
identifiable Central Business District (CBD), and presents a polycentric urban
landscape with spatially dispersed job centres [Haque (2014)]. By measuring the
differences between day and night time populations, the third column in Table 2
estimates the movement of workers (all employed individuals) with positive values
indicating net inflows. As expected, the districts of Sheikhupura and Kasur are net
suppliers of workers to jobs based in Lahore District’s job centres, led by Gulberg,
Data Gunj Bakhsh and Igbal. The fact that Gulberg’s worker population doubles
during the day indicates that it’s the closest to being Lahore’s CBD. Moreover,
Lahore District’s overall worker inflow of 163.6 percent shows that despite chronic
transportation problems, Lahore’s workforce is highly mobile albeit in an inefficient
manner. Despite the lack of origin-destination matrices, it is safe to assume that
workers based in the towns of Aziz Bhatti, Nishter and Shalamar move in and out of
job centres located several kilometres away, hence any public investments in
improving the affordability and/or convenience of mobility would boost worker
productivity [Moretti (2014)]. The following subsection therefore articulates
Lahore’s current policy response to the challenges posed by this urban form.

Having outlined the urban form and function vis-g-vis its impact on the transport
requirements of this bourgeoning metropolitan region, the following section evaluated
three option response options. By reviewing their theoretical foundations, the paper
explores whether they are likely to resolve the city’s chronic need for urban
transportation infrastructure, preferably through mass transit systems.
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governments end up encouraging private investment, but only after providing guarantees
that most project risks will be borne by them.

However, the real challenge is to ensure secamless implementation of projects

through coordination between the public and private sectors. Often the interests of the
two parties diverge, thus creating disincentives for them to work harmoniously in the
pursuit of mutually acceptable objectives. Urban transport is especially problematic due
to complications arising from land ownership disputes, land grabbing mafias, windfall
gains and the general lack of legal mechanisms in developing countries to deal with these
challenges. In many developing countries, land tenure remains insecure, which delays
progress on infrastructure projects [Gwilliam (2002)]. Even when these constraints are
not binding, government’s procurement laws and processes happen to be archaic while
the “project-to-project approval culture at the highest government level is inefficient” and
leads to disempowerment of the public bodies responsible for implementation in the
Pakistani context [Planning Commission (2007)].
The basic purpose of implementing PPPs is to utilise private sector capital and technical
expertise in the provision of infrastructure. In Pakistan, however, harnessing private
sector potential for the benefit of the general public remains a challenge due to socio-
economic and political reasons discussed in detail later. Several World Bank reports look
at PPPs as another procurement option, but government in most cases outsources the job
of building infrastructure. [Bojovic (2000)]. It is assumed therefore that the private sector
has the capacity, resources, technical capacity and willingness to invest heavily in
transport projects [Gwilliam (2002); Harris (2000)]. However, it must be kept in mind
that private parties are mostly interested in profits and thus it becomes the government’s
responsibility to ensure that their involvement remains profitable. Without profits, future
projects are unlikely to generate traction in the private sector, thus endangering the very
concept of PPPs [Linder (1999)].

Private construction and infrastructure companies in Pakistan can seldom boast of
capital flows and technical knowledge necessary to undertake international quality
projects. It is not surprising therefore, that all pre-feasibility studies of the proposed
Lahore mass transit project were undertaken by foreign companies [Oriental Consultants
(2011)]. While international contractors bring world-class expertise, their involvement
translates into a host of complications such as risks associated with currency conversions,
international political economy issues and highly complicated bidding processes etc. The
lack of indigenous private sector capacity poses a severe challenge to the establishment
of PPPs as a viable financing mechanism in the context of Pakistan.

3.2. Does Municipal Finance Offer any Viable Solutions?

Apart from the option of partnering directly with private sector firms, local and
municipal governments can usually utilise localised financing mechanisms such as
municipal bonds to fund infrastructure projects [ADB (2009); Vaidya and Johnson
(2001)]. Without going into the details of financial instruments available, this section will
focus on key factors preventing Lahore’s city government from proactively pursuing
these options despite the overwhelming need for funding.

The first problem lies in the realm of underdeveloped markets. In this case,
countries do not have any financial market mechanisms to attract institutional or even
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3.3. Can Altering Land-Use Zoning Solve the Problem?

A new wave of development thinking has been inspired by Romer’s (1990)
seminal work, arguing that human ingenuity lies at the heart of economic development. It
follows that capital investments by government in hard infrastructure merely provide the
support structures that facilitate the core processes of creativity. Florida (2002) coined the
term “creative class” to refer to the hi-tech professionals, artisans, and musicians whose
presence in urban metropolises fosters an open and dynamic environment that attracts
investments that lead to innovation. Dividing cities into residential and commercial zones
hampers creativity and innovative capacity of its residents, both of which are essential for
long-term economic progress in the 21st century economic environment [Landry (2008);
Glaeser (2011)]. As carly as in the 1960s, seminal works from urban theorists were
arguing that cities are essentially people-systems and urban policy should foster human
interactions instead of constructing urban highways to ensure free flow of vehicles
[Jacobs (1961)].

However, policy-makers in Pakistan appear to largely ignore these insights by still
planning cities as enclaves of residential, commercial and recreational areas. This
prevents the creation of dynamic urban environments, including clustering of industries,
that can foster creative interactions leading to economic growth [Trip and Romein
(2012); Yigitcanlar (2012)]. Unlike the world’s most creative urban centres such as San
Francisco and London, Pakistan’s citiecs only allow three urban zones: residential,
commercial and recreational. In the case of Lahore for instance, while inner-city towns
such as Ravi and Data Gunj Bakhsh are defacfo mixed land-use arcas due to lax
enforcement, the dejure urban zoning laws are highly restrictive.

From an urban planning perspective, revamping the zoning system remains a
powerful instrument for governments to intervene in market operations, eventually
curbing land market distortions. Gomez-Ibanez (2006) argues that by resorting to land-
grabbing and other forms of rent-seeking, small groups of influential incumbents enjoy
windfall gains at the cost of the majority. This is particularly true in Lahore as its wealthy
elite are enjoying highly subsidised downtown facilities on expensive State-owned land.
Haider (2000) argues that this is part of a “systematic bias” against low-income
households in Pakistan which remain the periphery for the influential urban core. The
existence of government-owned and exclusive recreational facilities in downtown Lahore
creates land market distortions which can only be reversed through rezoning reforms.

Most interestingly, while Gomez-Ibanez (2006) argues that since government is
the least likely stakeholder to get captured hence it must always have a legitimate role in
infrastructure outcomes; in Lahore there are elements within the state apparatus that are
capturing the land market. According to the World Bank (1994), infrastructure provision
should be aimed at “sharing of the benefits of growth to reduce poverty” and must be
built around the “connecting role of infrastructure”. If these objectives are to be met, then
Lahore must make room for relaxing its archaic and unrealistic urban zoning system.

This goal can be achieved by relaxing land-use zoning, as illustrated in the
following example. In the area around Mall Road’s Panorama Centre in Lahore, the
market value of commercial land stands at approximately $159 per square foot (Source:
www.Zameen.com). Within a mile from this commercial area, there are large swaths of
State-owned lands including the Governor’s 100-acre mansion, the Aitchison College,
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by the survey of literature and practitioner reports, Lahore is not alone in facing these
challenges, most of which are common across the developing world.

Moreover, by situating urban policy challenges into a solution-oriented
framework, this paper offers a platform for further research on Pakistan’s urban and
economic development challenges such as congestion, sprawl, poor service delivery etc.
Beyond the political economy of urban development, the problems of rent-secking and
the over-involvement of the State in the economy are larger issues that plague every
aspect of economic development in countries like Pakistan.

APPENDIX A

ESTIMATING THE VALUE OF STATE-OWNED LAND

The following outlines the rough estimation of the market value of State-owned land
along the Mall Road in the heart of Lahore. It must be stated that this is a simplistic method
based on linear extrapolation of commercial land values, assuming that the commercial land
value along the Mall Road can be applied to much larger swaths of land such as the 100 acre
Governor’s house. In the real-cstate market, however, there are several unknown factors that
determine the land value, thus these estimates are merely guesstimates.

These are the steps followed for the simple arithmetic calculation:

e Price of commercial land on the Mall Road: $159 per square foot."!

e Size of Governor House Lahore: 100 acres'” = 4.36 million square feet.
o Commercial worth of Governor’s House: $694 million.

o Size of Pakistan’s Economy: $488 billion (at Purchasing Power Parity).
¢ Governor’s House worth as percentage of economy: 0.14 percent.

Apart from the Governor’s House, there are large swaths of land occupied as
government officers’ residences, Lahore Gymkhana and Aitchison College, none of
which are being included in the calculation.

Following are the steps for calculating the length of mass transit that can be
constructed from around $700 million. Being the closest city with a mass transit system,
New Delhi was used as a benchmark for costs of construction.

o Cost of Delhi Metro phase 1: $2.6 billion for 65 kilometres length.
o Cost per kilometre: $40 million; Cost per mile: $64 million.
e Total miles of mass transit for Lahore Governor House: 10.9 miles.

REFERENCES

Alam, Ahmad Rafay (2011) Cities and Economic Growth: The Burning Platform. 7The
Friday Times, May 13, 2011. http://www thefridaytimes.com/13052011/page9a.
shtml.

" Average price in Panorama Centre and Hall Road commercial areas, only 500 feet away from the
western wall of the Governor’s mansion.

LSize was estimated from Google Maps using multiplication of length and width from the scale
developed by the map provider.






154 Ammar A. Malik

Husain, Ishrat (2004) A Roadmap for 2005-2010. Keynote Address presented at the 54th
Annual General Meeting of the Institute of Bankers, Pakistan, Karachi.

Imran, M. (2010) Institutional Barriers to Sustainable Urban Transport in Pakistan.
USA: Oxford University Press.

Jacobs, Jane (1961) The Death and Life of Great American Cities. Random House
Digital, Inc.

Khan, Ashfaque H., Lubna Hasan, and Afia Malik (1994) Determinants of National
Saving Rate in Pakistan. Infernational Economics 47:4, 365-382.

Krugman, Paul (1991) Increasing Returns and Economic Geography. Journal of Political
Economy 99:3, 483-99.

Landry, Charles (2008)7he Creative City: A Toolkit for Urban Innovators. (2nd ed.)
Routledge.

Lieven, Anatol (2012) Pakistan: A Hard Country. Reprint. Public Affairs.

Linder, Stephen H. (1999) Coming to Terms with the Public-Private Partnership a
Grammar of Multiple Meanings. American Behavioural Scientist 43:1, 35-51.

Lucas, Robert E. and Esteban Rossi—Hansberg (2002) On the Internal Structure of Cities.
FEconometrica 70:4,1445-76.

Marzhar, Faiza and Tabassum Jamal (2009) Temporal Population Growth of Lahore.
Journal of Scientific Research 39:1.

Moretti, Enrico (2014) Cities and Growth. International Growth Center.

Oriental Consultants (2011) Lahore Urban Transport Master Plan. Project Background
and Survey. Lahore.

Prud’homme, Remy (2004) Infrastructure and Development. Conference Submission
presented at the Annual Bank Conference on Development Economics, Washington,
DC.

Qadeer, Mohammad Abdul (2006) Pakistan: Social and Cultural Transformations in a
Muslim Nation. Routledge.

Rastogi, Anupam and Vivek Rao (2011) Product Innovations for Financing
Infrastructure: A Study of India’s Debt Market. Manila: Asian Development Bank.
Raza, Syed Irfan (2011) Municipal Bonds to Keep City Floating. Dawn Newspaper.

Karachi, June 2011, City Edition.

Romer, Paul (1994) The Origins of Endogenous Growth. Journal of Economic
Perspectives 8:1, 3-22.

Saleem, Muhammad (2008) Credit Enhancement for Infrastructure Financing in
Pakistan. Karachi, Pakistan: State Bank of Pakistan.

Siddiqui, Tasneem (2014) Pakistan’s Urbanisation: Housing for the Low-Income. The
Wilson Centre. Pakistan’s Urbanisation.

Trip, Jan Jacob and Arie Romein (2012) Theory and Practice of the Creative City Thesis:
Experiences from Amsterdam and Rotterdam. In Marina van Geenhuizen and Peter
Nijkamp (eds.) Creative Knowledge Cities: Myths, Visions and Realities. Edward
Elgar Pub.

UNFPA (2007) State of World Population: Unleashing the Potential of Urban Growth.
UN Fund for Population.

Vaidya, Chetan and Brad Johnson (2001) Ahmedabad Municipal Bond: Lessons and
Pointers. Economic and Political Weekly 36:30, 2884-2891.






