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Abstract. The study of transport institutions in Pakistan indicates that transport solutions are primarily a matter of the export of knowledge from the developed to the developing world, mainly driven by international development institutions. This transfer results in a mismatch of transport policy with local needs. The aim of the paper is to explain for this mismatch in urban transport capacity in Pakistan. By applying path dependence as a theoretical framework, the paper has explored how urban transport solutions in Lahore become locked-in over time as a result of weak institutional capacities at local institutions. The paper concluded that the institution field in path dependence require full treatment for institutional change in order to develop sustainable urban transport policies in Pakistan.
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1. INTRODUCTION 
Transport planning literature documented high density, low car ownership, large number of non-motorized transport and short trips, as indicators to develop high quality sustainable urban transport system (Whitelegg 1997; Newman and Kenworthy 2000). Paksitani cities fulfilled all requirements of these indicators. However, from last sixty years the focus of these cities is in opposite direction; building wide and better roads. 

The new focus of research suggests that planners need to pay attention to the institutional obstructions in the way of desirable new policy directions as much as to new solutions. This is especially true for developing countries where transport solutions are primarily a matter of the export of knowledge from the developed countries carried by international development institutions (Dimitriou 1992). This transfer results in a mismatch of transport policy with local needs. The aim of the paper is to explain for this mismatch in urban transport capacity in Pakistan. The core proposition of current research is that the role of international institutions and their associated consultants shapes the outcomes of urban transport planning in Pakistani cities. Their intervention limits the application of sustainable transport solutions consistent with Pakistan’s social, physical and developmental need.  

The paper starts with a theoretical framework based on path dependence to analyse the problem of adapting the transport policies of Pakistan to the principle of sustainable development. The components of theory; critical juncture and self-reinforcement mechanism will applied to Pakistan in order to understand institutional expression of the country. Then the city of Lahore will be discussed as a case study. The popular paradigm of transport planning in Lahore will be explored in the context of local institutions and their capacity to develop and deliver sustainable urban transport policies. Finally, path dependence in urban transport policy of Lahore will be explained. 

2. PATH DEPENDENCE – A THEORITCICAL FRAMEWORK  

A range of theories, concepts and models such as isomorphism, coercive pressure, resource dependence etc. have been developed to enrich the institutional analysis in different context (DiMaggio and Powell 1983, 1991; Rhodes 1986). However, the concept of ‘path dependence’ (David 1985; Arthur 1987) provides a strong basis to explain the process of how an outcome becomes selected over time and is suitable for understanding the institutional level decisions of urban transport in Pakistan. 

Path dependence means that ‘the early history of market shares — in part the consequence of small events and chance circumstances — can determine which solution prevails’ (Arthur 1988a: 10). Arthur himself has applied this thinking to the evolution of the geographical location of firms, and thus to patterns of urbanization: 

[We] cannot explain the observed pattern of cities by economic determinism alone without reference to chance events, coincidences, and circumstances in the past. And without knowledge of chance events, coincidences, and circumstances yet to come, we cannot predict with accuracy the shape of urban systems in the future (Arthur 1988b: 96).

Arthur (1988c) defined two primary components necessary to explore whether the policies are path dependent; (1) critical juncture - The period in history of selection when events combine to develop a particular ‘path’ and (2) self-reinforcement mechanism – the period when supportive forces stabilize the ‘path’ according to the selection developed early. Douglas North (1990: 94) has transferred the concept of path dependence from the sphere of material production to the sphere of governance. North (ibid: 103) argued that the competition is not amongst technologies; rather it is amongst institutions that are making decisions. He explained that choices of policies are more multifaceted in an institutional context because of the complex interrelationships among formal and informal constraints. In consequence, path dependence appears much more complicated in the case of institutions than in the case of technology. His point is that the adoption of one technology rather than another depends mostly on institutional abilities and knowledge. 

North (1990: 95) explained that in the context of complex social interdependence, initial choice of institutional design has long term implications for economic and political performance. In North’s words; 

At every step along the way there are choices – political and economic – that provide … real alternatives. Path dependence is a way to narrow conceptually the choice set and link decision-making through time. It is not a story of inevitability in which the past neatly predicts the future (North 1990: 98-9).
North interpreted path dependency as constraints on future choice sets.  However, North’s claim is not that path dependence freezes change for adopting future choices. He characterizes change as ‘bounded’ due to institutional continuity (Pierson 2000: 76). The institutional continuity is made possible by ‘the interdependent web of an institutional matrix’ (North 1990: 95). Whether one institution gets resources and support, depends not just on what it does, but mostly on what other institutions, locally and globally do. According to North, the path dependent development of institutional matrices explains the differences in economic performance in different societies. Different past histories and different subjective models of the actors create differences in institutions. For example, in the urban transport context, road based urban transport models spread from the USA to many other countries after World War II. However, these models have failed to solve the urban transport problems of the developing countries (Dimitriou 1992). The reason for this failure rests on two arguments 1) the natures of transport problem in the developing countries are different than developed countries and 2) the urban transport plan making process, the planning machinery and the institutional capacities of the organisations are entirely different (ibid). In current paper, we are interested to explore the second argument in order to assess whether path dependence can be found in transport policies of Pakistan. 

3. PATH DEPENDENCE IN TRANSPORT POLICY OF PAKISTAN 
Research conducted as a part of the PhD at the University of Melbourne surveyed the transport policy, planning and development literature produced in Pakistan since the early 1950s to identify the critical juncture and self-reinforcement mechanism. The critical juncture and self-reinforcement mechanism discovered in the transport development in Pakistan have been discussed elsewhere (Imran and Low 2005a, 2005b and 2006). I will not repeat this discussion but only briefly outline the debate necessary for setting a scene for the next section. The paper grouped the discussion under two main headings; policy change during critical juncture and policy stability over time. 

3.1 Policy Change during the Critical Juncture 

In 1947, Pakistan inherited a large proportion of the overall railway network in British India, which carried over 90 per cent of passenger and freight transport (GoP 1957; Hasan 1998). However, a large proportion of finance was allocated for road development in comparison with the established railway in the First and Second Five Year Plan prepared in 1955 and 1960 respectively (see Figure 1). During this time, the foundation of new transport priorities was laid down. Current research called this time a ‘critical juncture’ in the history of transport development in Pakistan. 
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Figure 1: Percentage of Total Funding Allocated for Land Based Transport during 1955-2004

Source: Data extracted from all Five Year Plans published by Government of Pakistan

*IC refers to institutional capacity building 
There are a large number of interrelated factors inevitably underpinning policy change during the critical juncture, and no single factor is likely to explain all situations. The main factors, which became the turning point for transport development in Pakistan, were the involvement of international development institutions and their allied foreign consultants in the First and Second Five Year Plan (1955-65) (Imran and Low 2005a). This change came from the availability of a large amount of financial and technical assistance from the international development institutions (see data from Federal Bureau of Statistics 1997 Vol. III: 341). This change became more effective due to lack of professional capacity among the local planning and transport institutions to formulate and implement their own transport planning and policy (Waterston 1963). In summary, lack of institutional and financial capacity among local institutions, international development institutions got the chance to be involved in transport development of Pakistan which had replaced the direction of future transport development.
3.2 Policy Stability over Time  
The road development paradigm enacted during critical juncture was evolved and developed throughout the 1970s, 1980s, 1990s and even 2000s despite the emergence of an environmental agenda at the international level (see Figure 1). In contrast, the money allocated for railway development and institutional capacity building and research had decreased over time (Imran and Low 2005b). 

During this period, international development institutions became permanent members of transport decision making process in Pakistan (see Figure 2). The reason behind this role is vital as they provide more than 80 per cent of the development budget in the country (Husain 1984: 104). In relation to inter-urban movement, road building was obviously the dominant paradigm in the 1990s. This paradigm led directly to a major road building program such as National Motorway Program and rehabilitation program, such as dualization and improvement of National Highways (information available from the National Highway Authority (NHA), Govt. of Pakistan web site), which expanded the trunk road network. In contrast, alternative transport modes such as the railway in inter-urban transport, which had existed since 1947, were unable to disrupt the road building policy. 

Figure 2: Transport Decision-Making Process in Pakistan

Source: Extracted from Govt. of Pakistan, P&D Division 1997

Through the long standing control of financial resources for development in Pakistan, international development institutions are now in a driving position to formulate transport policies and programs for Pakistan. The regular updating of the National Transport Plan by Japan International Cooperation Agency (JICA) (JICA 1983, 1988; JICA and NTRC 1994), recent Asian Development Bank (ADB) initiative for formulation of national transport policy (ADB and Govt. of Pakistan NTRC 2003) and the World Bank efforts to formulate transport policy
 are some examples. Moreover, the experts from these resident missions are always involved in local efforts to formulate national transport policies in Pakistan. These national transport policies provide guidelines for provincial and local institutions to develop their transport plans. Overall, the national, provincial and local planning and transport institutions aim to develop close relations with international funding institutions. This principle also applies among national and provincial and local institutions. The local government in any city of the province of Punjab has to rely on funding from the Planning and Development (P&D) department of the provincial government, and the Planning Commission of the federal government which rely funding on the international development institutions. This chain of command helps to implement transport policies prescribed by the international development institutions.  

The above discussion has highlighted the role of international institutions for policy change and policy stability in transport development of Pakistan. Now we turn our discussion to explore whether this role can be found in urban transport planning in Lahore.  
4. INSTITUTIONAL ANALYSIS IN LAHORE  

Lahore is the second largest city of Pakistan. The population of Lahore was 5.2 millions in 1998 (Census 1998) which is growing at an average rate of 4 per cent annually (LDA 2004a: 3-3). The gross residential density in Lahore varies from 250 persons per hectare in inner area to less than 150 persons per hectare in outer areas (LDA 2004a: 6-7). However, one study mentioned that 80 per cent of people are still living within a 7 kilometres radius of the city centre (LDA 1997: 6-3). This area covers the intermediate to high density zone. Traditionally high density in Lahore helped to keep the city less motorised as compared to other cities in the world (see Table 1). Consequently, it adds the share of public transport and non-motorised trips in the city. According to Newman and Kenworthy (2000: 192), sustainable transport planning is effective in dense, mixed land use settings with short travel distances for many trips. All these indicators for sustainable transport planning is present in Lahore, however, a series of Master Plans prepared for Lahore endangered this strength. A brief detail of these Master Plans and their transport related recommendations will be discussed in the following section.    

Table 1: Car Ownership and Usage in Different Cities 

	Cities
	Car Ownership (Car per 1000 population)
	Modal Split for Journey to Work Trips

(in percentage)

	
	
	Private Transport
	Public Transport
	Non-motorised Transport

	Developing Countries Cities

 
	
	
	
	

	Lahore*
	39
	24
	16
	60

	Karachi**
	47
	27
	23
	50

	Mumbai***
	21
	9.3
	40.9
	49.8

	Bangkok
	199
	60
	30
	10

	Jakarta
	75
	41.4
	36.3
	22.3

	Kula Lumpur
	170
	57.6
	25.5
	16.9

	Developed

Countries Cities

 
	
	
	
	

	Singapore
	101
	21.8
	56
	22.2

	Hong Kong 
	43
	9.1
	74
	16.9

	Melbourne
	518
	79.4
	15.9
	4.7

	Perth
	523
	86.2
	9.7
	4.1

	Toronto
	606
	64.6
	30.1
	5.3

	Vancouver
	564
	81.9
	12.4
	5.7

	Zurich
	444
	36
	39.8
	24.2

	
	
	
	
	


Source:  Kenworthy et al. (1999)

Note: Kenworthy et al. 1999 data refers to 1990 figures

* Lahore – Car ownership data was calculated from Census (1998) and Shigeta (2002) and refers to 1998 figure; Modal split data was obtained from TEPA and JICA (1992) and refers to modal split for total trips in 1991

** Karachi – Car ownership data was calculated from Census (1998) and Malik (2006) and refers to 2006 figures; Modal split data was obtained from Malik (2004) and refers to 1990 figures 

*** Mumbai – Car ownership and modal split data was obtained from Low and Banerjee-Guna (2003) and refers to 1995 figure; modal split data refers to total trips   

4.1 Transport and Urban Development Planning in Lahore 

The purpose of this section is to explore dominant transport paradigm in Lahore by illustrating the historical overview of transport policies and programmes. The section has separated the historical overview into two time frames; before 1990s and after 1990s. Each of these periods provides a time frame greater than ten years to look at policy change, which is necessary to assess the dynamics of policy change (Sabatier 1993: 15). 1990s as the start date represents a time when the ‘National Conservation Strategy’ (Pakistan Local Agenda 21) was in progress. This time frame will help to assess whether there is any change in transport planning in Lahore after the debate on sustainable development. This section will unfold the transport planning history viewed through the government transport policies documents and published scholarly papers. 
a) Urban Development Plans – Prior to 1990s
Lahore inherited well develop road network along with road and rail based urban and sub-urban public transport network from the British Empire (Goulding 1924; Marchall 1972). This transport network not only connect people but also provided Lahorees with the opportunity for social activities and strengthen social capital (see Qadir Daily Jang, July 25, 2004; see Munno Bahi ‘Bao Train’ television serial).

After independence in 1947, the first effort to organised urban development was completed in the form of the Master Plan for Greater Lahore in 1965. The Master Plan for Greater Lahore (1965-80) was prepared by the foreign consultants and Colombo Plan Advisors on Town Planning and Housing along with local experts. The main reason behind foreign involvement was the shortage of technical and financial capacities of local institutions in Pakistan. For the transport network, the Plan proposed the construction of a ‘Ring Road’, a new road bridge over the River Ravi, up-grading of major roads, grade-separated junctions over railway crossings and provision of underground and multi-storeyed parking lots in the central area (Govt. of Punjab 1973). For commuter traffic, a mass transit system was proposed in the form of a ‘circular railway’. For non-motorised traffic, the Plan proposed gradually to eliminate animal drawn vehicles, however, encouraging bicycle use by providing cycle tracks along major roads (ibid). Most of the road network proposals in the Plan have been implemented in short to medium term, while the Ring Road is currently under implementation. In contrast, the recommendations concerning the circular railway as a mass transit system, and segregation of cyclists from the main traffic did not catch the attention of decision-makers. 

The second Master Plan named as Lahore Urban Development and Traffic Study (LUDTS) was prepared in 1980. LUDTS was prepared mainly by Messrs Halcrow Fox (UK), Associates of London, and Danish Consultants. The study was not only financed by a credit from the World Bank, but members of the World Banks mission in Pakistan also provided advice and guidance to the study group (LDA and World Bank 1980: Preface). The Lahore Ring Road Project was retained in the LUDTS. In contrast with road proposal, plan failed to develop solid public transport and non-motorised transport proposal in Lahore. LUDTS also recommended to establish TEPA for carrying out transport planning in Lahore. 

LUDTS deficiency of public transport was completed by the ‘Model Urban Transport System’ project in 1980. Under this project, a mixed public and private bus system was introduced in Lahore with the financial and technical grant of the Volvo International Development Corporation (Volvo 1980). A publicly owned ‘Punjab Road Transport Corporation’ (PRTC) was established to organised bus based public transport in the city. In late 1980s, Punjab Urban Development Project (PUDP) was initiated for ten years with the help of the World Bank. The major share of this project was directed towards improvement of the road geometry in Lahore. 
b) Urban Development Plans – After 1990s

A Comprehensive Study on the Transportation System in Lahore was completed in 1991 with the technical and financial assistance of JICA. The study recommended grade-separated road infrastructure at various junctions, series of semi and complete ring roads and public transport system based on light rail transit project. In the light of JICA study, Lahore Ring Road Feasibility Study was completed with the financial support of the World Bank ongoing ‘Punjab Urban Development Project’ in 1992. Mott MacDonald International Ltd. (UK), in association with MMP Pakistan (Pvt.) Ltd, and Engineering Consultants had conducted a Feasibility Study of the Lahore Ring Road in 1992. On the basis of the feasibility study Ring Road was an integral part of the Lahore Urban Transport Project (LUTP) proposed by TEPA and the World Bank in 1999. However, for political reasons the World Bank later dropped this project. 

Later, Punjab provincial government initiated ‘Lahore Roads Rehabilitation Project’ in 1997. The main aim of the project was re-modelling of primary roads, and the provision of grade-separated underpasses and over-head bridges on railway links. In 1998, Punjab government has formulated ‘Urban Public Transport Policy’ with the help of the World Bank. In the light of this policy, bus-based public transport was introduced on a franchise base. The main role of government was the regulation of services while operational aspects are left to the private sector. Although, the condition of public transport has slightly improved in Lahore but due to the lack of institutional capacity of the Transport Department, the government is not unable to play an effective role. 
The ‘Integrated Master Plan for Lahore’ was the latest urban development plan prepared, to guide future development from 2001 to 2021. The plan proposed to include 94.8 per cent of funding for road development, management and maintenance and only 5.2 per cent for a public transport terminal for the first five years (LDA 2004b: 21-7). The plan overlooked non-motorised transport like established tradition of transport planning practice in Lahore. In this plan, environment was perceived as an aesthetic and health issue to be address within road based proposals in transport policies. These issues were to be managed by adopting aesthetic solutions e.g. tree plantation; technical solutions e.g. unleaded petrol, induction of catalytic converters, fuel efficient cars, introduction of CNG; palliative health solutions e.g. road safety measures; regulatory solutions e.g. enforcement of environmental laws, introduction of EIA, Strategic Environmental Assessment (SEA), Environmental Accounting (EA), Environmental Information Management (EIM), pollution taxes and road users charges – all without any major change in transport policies. Clearly the plan is a ‘road development plan’, not, as it is called a comprehensive sustainable transport plan. 

The Government of Punjab has prepared a ‘Medium Term Development Framework’ to implement in 2006 to 2009. Under this framework, urban development policy objectives encompass the establishment of ‘Urban Commission’ for preparing comprehensive urban policy. It was proposed that ‘Provincial Urban Transport Policy’ (PUTP) will be developed to guide future ‘Comprehensive Urban Transport Strategy’ for Lahore. This strategy will be a part of proposed Lahore ‘City Development Strategy’ will be prepared with the technical and financial assistance of ‘Cities Alliance’. The Alliance supports cities in preparing city development strategies that ‘link the process by which local stakeholders define their vision for their city and its economic growth, environmental and poverty reduction objectives, with clear priorities for actions and investments’ (Cities Alliance 2006:1)
. The strategy will be implemented by the proposed Punjab Large Cities Development Policy Loan (DPL), with technical and financial assistance of the World Bank (World Bank 2006). The objective of the proposed DPL project complement city development strategy to promote economic growth in the major cities of Punjab through metropolitan level strategic planning, integrated infrastructure investment programmes and efficient urban service delivery. The improvement of urban transport is one of the key areas in the project. For all these policies, plans and strategies, over one per cent of total Annual Development Programme (ADP) was allocated for 2006 and 2007. In contrast, 40 per cent of total ADP was allocated for road construction during the same time period by the Government of Punjab (Govt. of Punjab 2006: 42). 

The transport and urban development policies reviewed prior to 1990s clearly showed a road based transport paradigm in Lahore. After 1990s, there are some efforts to introduce public transport projects and accommodate environmental concerns; however, there is no major change has been noticed. In truth, all transport policy documents failed to demonstrate a wider understanding of ecological issues related to transport development, and evidenced the continuity of road based transport policies in Lahore. It showed a self-reinforcement mechanism in the form of continuity of road dominant transport paradigm in Lahore. This review of the urban development plan raises the question of why all planning and policies went to the same direction, building better and wider roads. It would seem that the path set by the early plans developed by international development institutions is deep-seated and now very hard to dislocate. The next section will explore the root of the self-reinforcement mechanism responsible for continuation of road based transport policies in Lahore. 

4.2 Institutional Responsibility and Capacity in Transport Planning of Lahore 
The aim of this section is to describe different institutions involved in transport planning of Lahore as well as capacity to assess their capabilities for delivering local vision of transport planning in Lahore. Seven institutions of Punjab Government and the Lahore City District Government (LCDG) are responsible directly or in-directly for transport planning and infrastructure provision in the city of Lahore regardless of interventions of the powerful Federal Ministries and Departments. The details of their key responsibilities are given in Table 2. 
Table 2: Institutions and their Responsibilities for Urban Transport Planning in Lahore
	Punjab Government Departments 
	Key Responsibilities

	* Planning & Development Department 

· Road and Bridges (R & B) Section

· Urban Development Section

· Environment Section 

1. Parks and Horticulture Authority (PHA)


	* Provincial Five Year Development Plan including transport 

* Finance allocation of roads projects within their own budget or request to federal government for financial help

* Assessment of material and human resources of provincial transport institutions
* PHA - collect fees from roadside hoardings and parking of vehicles in Lahore

* - Environment protection


	* Transport Department

· Transport Planning Bureau (TPB) 

· Punjab Provincial Transport Authority (PPTA)

1. Regional Transport Authority (RTA) / Lahore RTA

· Motor Vehicle Examiners (MVE)


	* Formulation of transport policy

* Urban transport planning

* Traffic speed, loading regulation, parking permits

* Payment of compensation in accidents

* TPB – planning, monitoring and evaluation of road transport services in Punjab 

* - Conducting research to formulate transport policies and projects, executing and implementing of transport policies and projects, developing and maintaining computerised transport data base

* - Liaising with international institutions on the development of road transport sector

* PTA - granting inter-provincial routes permits to freight and public transport operators

* - Franchised bus operations permission in Lahore and other cities of province

* - Management of bus stands

*( L)RTA - grant, issue and renew route permits to urban and inter-city public transport within Lahore region

* - To prepare time tables and fare tables for public transport, taking decision on concessional fare,  grant license for bus stands, approval of bus stops

* - Formulate regulation for Motor Cycle Rickshaw
* - Issue and renew license to Body building workshops

* - Checking traffic, traffic management, traffic survey and public transport data base 

* MVE - fitness examination or road worthy of commercial vehicles

* - Authorised to hold driving test as a member of Driving Test Board

* - Investigation of fatal accidents and to give technical opinion 



	* Communication and Works Department (C&W)

· Highway Department 

1. Road Research & Material Testing Institute 

2. Road Management Unit 

3. Road Safety Unit


	* Plan, design, construct, maintain, repair and improve provincial roads and bridges 

* Laying standards and specifications for various types of roads and bridges.

* Testing of road construction material

* Administration of roads and bridges, toll collection 

* Establishment of Road Network Reference System and Road Assets Management System 

* To carry out traffic count, condition & roughness survey



	* Excise and Taxation Department 
	* Vehicle registration fee, transfer fee and annual token tax

* Motor vehicle dealer registration



	* Home Department 

· Traffic Police
	* Enforcement of traffic laws and regulations

* Operational aspect of traffic management such as road side raising and encroachments

* Authorised to hold driving test

* Road crashes information and data base



	* Environment Protection Department 

· Environmental Protection Authority 
	* Survey and assessment of vehicular pollution 

* Evaluate Initial Environmental Examination (IEE) and Environmental Impact Assessment (EIA) of road and railway projects 

* Take measures to promote sustainable development and provide information on environment friendly technology. 
* Provide Ambient Air Quality Testing & Monitoring facilities.  



	* Housing, Urban Development and Public Health Engineering Department
· Punjab Housing and Town Planning Agency (PHATA) 


	* PHATA – Up-gradation and development of Big Cities

* - Preparation of a Provincial Land-use Plan supported by Regional and District Land-use Plans

* - Regional Development Plans, Master Plans, Outline Development Plans, Small Town Development Plans, District/Tehsil/Union Council Plans 


	Lahore City District Government  
	Key Responsibilities

	* Lahore Development Authority (LDA)

· Traffic Engineering and Transport Planning Agency (TEPA)

* Tehsil Municipal Administration (TMA)

 
	LDA

* Responsible to prepare ‘Metropolitan Development Plan’ and implement with ‘Annual Development Programme’ 

* Prepare, implement and enforce schemes for environmental improvement and environmental pollution such as tongas, vehicular exhaust and congestion

* responsible for beautification of the area according to prescribe environmental standards

TEPA

* Urban transport planning and policy for Lahore

* Urban transport studies, research, traffic survey, road accident data collection and analysis

* Traffic engineering, traffic impact analysis

* Preparation, implementation and operation of traffic management schemes including vehicular speed, encroachment removal,  size and location of advertising signs and hoardings, location and relocation of petrol station and motor workshops, bus and truck stops, traffic signals, parking policy, parking fee 

* Road Building and infrastructure improvement in Lahore including roads project planning and construction management and specification 

* Road maintenance, road patching and road surface restoration

* Construct, maintain, up-grade and exclusively charge tool on roads, bridges, flyovers, underpass or such facilities within LMA

* Pedestrians planning and infrastructure provision 

* Plan and design in collaboration with concerned agencies the public transport system for Lahore Metropolitan Area including route network, priority measuring for highest possible efficiency of the mass transit system

* Responsible for road safety, their education programs, training courses and awareness campaign 

TMA

* Responsible for construction of streets under their controlled area




Source: by author from field work in 2004 and other secondary sources

Table 2 shows that several provincial and local institutions work on transport planning in Lahore. However, there are many functions where these institutions overlap each other. The overlapping lies in the functions of urban transport policy making, spatial planning, public transport planning, road development, traffic management, road safety, vehicular pollution and urban transport research and data collection.  

The overlapping functions among transport institutions in Lahore were also found by Meakin (1998) in ‘Lahore Public Transport Policy and Institutions Study’. Meakin (1998) identified overlapping of urban transport responsibilities, and an approach based on solving urgent day-to-day problems among several transport institutions in Lahore. In the past, new organisations were created without reviewing the performance and developing the appropriate capacities of old organisations. Therefore, transport planning in Lahore was split up among several organisations.
In order to assess whether the local organisations directly responsible for transport planning in Lahore can formulate transport policy and planning independently or are dependent on other institutions, it is necessary to assess institutional capacities of these organisations. These capacities can be categorised into human resource, financial and coordination competence necessary for transport decision-making.

Table 3: Institutional Capacity of Organisations in Lahore
	Organisations 
	Roads Planning and Development
	Public Transport and NMT Planning

	
	HR Capacity 
	Financial Capacity
	Coordination Capacity 
	HR Capacity 
	Financial Capacity
	Coordination Capacity 

	Planning and Development (P&D)
	+++++
	
	+++++
	++
	
	++

	Communication and Works (C&W)
	++++++
	+++++
	++++
	
	
	+

	Transport Department (TD)
	
	
	
	+
	+
	+

	Traffic Engg. and Transport Planning Agency (TEPA)
	++++
	+++
	+++
	+
	+
	++


Source: Author (Table was developed by conducting detail investigation of these organisations) 

+ shows the level of capacity ranges from + (1) very weak to ++++++++ (8) suitable to manage transport planning activities in Lahore   
Table 3 has highlighted a serious deficiency of capacities among local institutions in Lahore. Due to the absence of sufficient numbers of transport professionals neither the Transport Department and nor TEPA is currently carrying out public transport planning in Lahore. Likewise, there is a scarcity of financial resources for transport policies and public transport planning in these departments. It is argued that in the absence of qualified personnel, with the lack of financial resources and even basic office equipment and amenities, it is impossible to develop a framework of policies and plans for the transport sector within which these institutions can co-ordinate actions and set sustainable transport planning priorities in Lahore. The local level only works on transport with the help of provincial departments and agencies. This working relationship is sometime found among TEPA and C&W and P&D, mainly for road building in Lahore. The relationship exists because these institutions have higher financial and human resource capacities for road building. However, these relationships are not established for transport policy making and transport planning. 

In the absence of appropriate capacities at provincial and local level in Lahore, the federal government has exercised financial control (budgeting, revenue, financial management) and personnel management (staffing, reassignments, and promotion policy), over the operation of the provincial and district level governments. This pattern of administrative control continued the practices established by the British prior to independence (LaPorte 1984: 246). Currently, the Federal Government collects 92 per cent of the gross revenues and the Provincial and City Governments collect only 8 per cent. This shows that the revenue base of each province and city government is very limited and heavily dependent on federal government grants (Husain 1984: 105). The provincial and city governments can enjoy the residual powers and impose any tax not reserved for the federal government. In terms of urban transport, the provincial government’s main source is revenue taxes on motor vehicles. City governments also get revenue from tolls on bridges and roads (ibid: 104). On the other hand, their public spending is mainly from the subsidy to urban public transport. 

The federal government relies on the advice of the international development institutions for urban transport projects in Lahore. There is no doubt about the quality of international institutions and foreign consultants working in Pakistan which have attained high-level skills. However, they always lack local knowledge, knowledge of local issues and planning experience according to the local circumstances. In some projects, international consultants have involved local consultants or institutions. In these projects, local expertise was limited to collection of data and informal discussion. In past, there were no serious efforts on the part of federal or international institutions to build appropriate capacities of existing transport institutions which would then be able to design local solutions independently. More recently, the Local Government Ordinance enacted in 2001 and the World Bank financed ‘Public Sector Capacity Building Project’ provides opportunity for the development of financial and technical capacity to City Governments.
According to Qadeer (1983: 256) established [transport] planning institutions in Pakistan are ‘hollow-institutions’ which are lacking in relevant functions, operations and purposes. The personnel staffing of the internal agencies do not have the expertise to define solutions themselves according to local needs. In contrast, the hierarchy of road building organisations from TEPA to the Highway Department, C&W and R&B, P&D are in a better situation in human resource and coordination as well as finance. These capacities were developed over time according to the transport planning oriented towards road development. However, there capacities were mainly works for implementation of roads projects while responsibility for problem identification is in the hands of international development institutions. Reviewing the proposal of Master Plan for Greater Lahore in 1965 and Integrated Master Plan in 2004, it has been identified that the knowledge base of urban transport policies and programmes has remained fixed, and has over time stabilised the path established earlier by the international development institutions. This would be detailed in the next section. 

4.5
Explaining Path Dependence in Transport Policy of Lahore 
The above section showed how a new paradigm of road development emerged after the involvement of international development institutions in Lahore almost similar period of national critical juncture (1955-65), despite the low car ownership rate, large number of public transport and non-motorised transport as an alternative. One of the main factors, which became the turning point for transport development in the case of Pakistan as well as Lahore, was the involvement of international development institutions and their allied foreign consultants in the land use and urban development plans. This is a fair statement, although, it took many years for the road development paradigm to emerge fully in national and urban transport policy in Pakistan. The large scale technical and financial assistance was not enough by itself to shift transport policy, but this assistance was connected with institutional and policy streams.  

The main institutional issue came first because it provided the opportunity for international development institutions and their allied consultants to intervene in transport development in Pakistan. The institutional issue was the lack of professional capacity among the local planning and transport institutions to formulate and implement their own transport planning and policy. This factor is understandable in newly independent countries. However, Pakistan was not a blank slate at the time of independence. The transport institutions had inherited certain laws, policies and infrastructure from British India. Local institutions sought help from the international level to develop policies according to the requirement of a newly independent country. However, international institutions installed the foundation for replacement of all these policies and infrastructure instead of making use of the potential of existing structures. There is no need to invoke conspiracy theories to explain this intervention. More questionable is the failure of international development institutions to build local transport planning capacities. Yet even if they had acted to do so the chances are that the institutional space would have been filled with the very knowledge, techniques and organisations suited to the road-building paradigm which was dominant worldwide.  

Policy issues arose from the urban development planning which was more complex in nature. There was some evidence on the proposal of rail and road based public transport network in early Master Plans of Lahore. However, these projects were also pursued alongside major road construction initiatives such as Ring Road, even in the absence of solid traffic data to justify the road proposal. Over time, the rail based public transport was dropped, while the Ring Road was carried out. Eventually, the positions of international development institutions were vital as they provided more than 80 per cent of the development budget in the country (Husain 1984). Despite this overall financial support, by the early 1980s major urban road construction projects (e.g. Lahore Ring Road) were immobilised due to the unavailability of finance from the international development institutions. However, a decade long ‘Punjab Urban Development Project’ (1988-97), financed by the World Bank, mobilised local institutions not only to improve the geometry of existing roads in Lahore, but also to advance the long-standing proposal of the Ring Road in Lahore. 

On the other hand, the federal government shifted the responsibility for public transport to provincial governments after in early 1960s. However, the federal government shared the responsibility for road building with the provinces where the cost of the project was beyond the capacity of the provincial and local governments. As the provincial and local transport institutional capacity was obviously lacking in the Pakistani context, either the federal government provided finance for building roads, or the federal government built roads on their own account. After the creation of the NHA in 1991, the second option was adopted quite frequently. In contrast, the federal government has neither provided finance for the operation of decent public transport in urban areas, nor operated by themselves or improved the capacity of the provincial transport authorities. The federal government helped provincial governments transfer the operational responsibility for public transport to the private sector. In the absence of human resources, coordination, research and financial capacity of public transport institutions in Punjab, public transport has now come fully under the command of the private sector. The incomplete routes, high fares, fewer buses, gender discrimination and even the absence of buses in some places are common in the urban areas of Pakistan. 

Sustainable transport options rely heavily on the promotion of affordable public transport and non-motorised modes (Tiwari 2002: 98; Newman and Kenworthy 2000: 162). Instead of emphasising pedestrian planning as in many western cities, particularly in Europe, Lahore urban transport policies and programmes have not accommodated pedestrian and other non-motorised transport in a future urban transport scenario. In the presence of high density, mixed land use and the tradition of non-motorised mode use and large number of non-motorised trips in Lahore, the prospects for effective pedestrian planning are more favourable than for any other project, if only the facilities existed for them. Even bicycle travel can be promoted by providing adequate infrastructure. Although funding levels and financial capacity of local urban transport institutions are deficient, a large share of the available money has been devoted to large scale roads projects. However, the assessment of local transport need again raise questions of local institutional capacity. 

Dimitriou (1998: 333) explained that institutions can deliver sustainable development if they have the ‘capability to be involved in the planning, management, operation and maintenance of development efforts to sustain themselves both politically and functionally. [Moreover they] should be able to carry out their current and future tasks efficiently and effectively, and capable of generating and renewing their manpower, financial and information resources on a continuous basis’. Dimitriou’s (1998: 333) concept also ‘conveys the presence of qualities of good coordination, transparent decision-making, clear lines of accountability and responsibility, community participation, equal opportunities and access to competence.’ By applying all these characteristics in local transport institutions in Pakistan, the current research mainly found inappropriate planning, management and operational abilities; weak human resources and financial capabilities; ineffective political and functional competence; lack of information and research aptitude; absence of coordination and transparency and reluctance of community participation. 

Foreign advice can be best utilised only if the indigenous institutions are strong. Unless they are strong and highly competent they will fail to identify appropriate methods and techniques necessary to find the best solutions for local transport problems. Such position was found in the case of transport planning in Lahore. The ultimate result was that local institutions could envisage no alternative to recommending expansion of the road programme for which money was easily available from national and international institutions. In the local scenario, transport policy making was typically determined by departments geared to engineering (e.g. NHA, C&W and TEPA) and economics (e.g. Planning Commission and P&D). The people employed in these departments are trained traditional style engineering subjects. They have lack of understanding for sustainable development. Overall, they possess narrow view about environment, urban planning and public involvement in policy development. Besides, there was a lack of connectivity and coordination between such departments, and particularly, public transport (such as Transport Department) and land use planning (such as LDA) departments. Moreover, there is complete separation between the road building department and the environmental protection departments at national and provincial levels. The internal divisional capacities within P&D and TEPA also show noticeable priorities of road engineers over public transport planners. However, there was evidence that this situation was changing slightly with the need to cultivate links to other policies (TSDI and SMEDA Transport Policies) and increasingly with the recognition of the public at large (MTDF Transport Policies). However, the role of land use planners in formulating transport policies has not yet been recognised. The separation and lock-in thinking of different transport policy institutions, both at local and national levels, helped the continuity of the road based paradigm after the critical juncture.

One interesting difference between local transport policies in Lahore in the 1960s compared with the 2000s lies in the role of local transport institutions. In the 1960s, it appears that local institutions were often unconvinced about road developments, while international development institutions tended to promote them. This statement can be supported by the proposal of the Master Plan for Greater Lahore (1965-80) which included the Ring Road but also emphasised public and non-motorised transport. In contrast, local experts prepared an Integrated Master Plan (2001-2021) in the early 2000s, which exclusively pushed road development schemes in Lahore. There is almost no proposal for public transport and non-motorised transport in this Master Plan. This reflects that the local institutional paradigm has ‘locked-in’ over time. So by 2005, Lahore has arrived broadly at the same position as in the 1960s: pursuing road building policies.

In conclusion, the local transport institutions played a small a role in transport planning of Pakistan. The transport planning was mainly driven by international development institutions as a part of a knowledge-cum-technology transfer phenomenon. The main implicit assumption underlying the work of the international development institutions has been that there is just one path to ‘development’, that of the ‘western’ nations. Yet it is clear today this path is unsustainable and in fact impossible for the whole world to follow because that path overstretches the resources of the planet. Therefore, other paths must now be explored both by developed and developing nations. A plurality of paths must now be considered, derived not from the experience only of the developed world but from the real mobility needs of the people of different nations of the developing world. 

5. CONCLUSION 
The purpose of the paper was to carry out institutional analysis to identify barriers to sustainable urban transport in Pakistan. Accordingly, institutional path dependence has been found in the local institutions for the development of sustainable transport planning in Pakistan. The essence of the concept of path dependence is that once a policy path has been taken, subsequent events and institutional arrangements strengthen the path and obstruct change in policy. The transport planning and policy in Pakistan clearly showed that the road development model was adopted due to intervention of international institutions. While the position of international institutions was critical in advancing the road development paradigm, the research has particularly identified how weak institutional capacities among local institutions were significant in promoting the road based transport paradigm. 

In Pakistan, transport planning has traditionally been divided between roads organisations and public transport organisations. But, the road organisations have full hierarchy from local to provincial and federal government. In contrast, the public transport organisations mainly existed at the provincial level. There is no such mechanism practically to ensure that sustainable development will be incorporated in all transport related development. In fact, there is a serious deficiency of professional capacity among local institutions. A sophisticated institutional culture is lacking due to low financial capacity, shortage of human resource, lack of skills, knowledge and research necessary to facilitate the process towards sustainability. It has been found that transport remains a highly centralised policy sector due to continuing dependence of local institutions on provincial and national institutions, and ultimately on the finance of international institutions. For these reasons, transport policy became institutionally path dependent on the rules, norms, expertise and organisation of international institutions. 
The conclusion on institutional dimension of path dependence has helped us to understand how institutions create barriers for sustainable urban transport, but also provide the opportunity for managing change over a long span of time. The research clearly showed that an understanding is needed of what stops true sustainable transport, along with what should be done in future. Transport planners cannot rely on another critical juncture (due to external shock) but should also try to create deliberate institutional change by analysing their own policies in historical perspective. To tackle such issues suggests that an agenda of sustainable transport needs to be recognised at the international and national level. This recognisation requires a great deal of political courage based on strong capacity building programmes in public, academic and community institutions. In short, a strong and unambiguous commitment for sustainable transport from international institutions and a clear policy statement and capacity building programme from federal government is essential for promoting sustainable transport at the local level.
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APPENDIX – I

LIST OF ACRONYMS 

ADB

Asian Development Bank

ADP 

Annual Development Programme 

C&W

Communication and Works 

CDG

City District Government 

CDWP

Central Development Working Party

CNG

Compressed Natural Gas

DPL

Development Policy Loan 

EA

Environmental Accounting

EIA

Environmental Impact Assessment 

EIM

Environmental Information Management 

EPA

Environmental Protection Authority 

EPD

Environmental Protection Department

GoP

Government of Pakistan 
Govt. 

Government 

JICA 

Japan International Cooperation Agency

LCDG

Lahore City District Government 

LDA 

Lahore Development Authority 

LRT 

Light Rail Transit

LUDTS

Lahore Urban Development and Traffic Study

LUTP

Lahore Urban Transport Project

MMP

Mott MacDonald Pakistan

MTDF

Medium Term Development Framework 

MVE

Motor Vehicle Examiners

NHA

National Highway Authority 

NTRC 

National Transport Research Centre

P&D

Planning and Development 

PDWP

Provincial Development Working Party 

PEC

Pakistan Engineering Council

PHA

Parks and Horticulture Authority 

PHATA

Punjab Housing and Town Planning Agency

PUDP

Punjab Urban Development Project

PUTP

Provincial Urban Transport Policy

R&B

Roads and Bridges

RTA

Regional Transport Authority

SEA

Strategic Environmental Assessment

SMEDA

Small and Medium Enterprise Development Authority

TEPA

Traffic Engineering and Transport Planning Agency

TMA

Tehsil Municipal Administration 

TPB

Transport Planning Bureau

TSDI

Transport Sector Development Initiative
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