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Abstract

What makes it possible for the governments of cities limited by scarce fiscal resources
and weak institutions to enhance their transportation planning and regulatory capacities so as to
provide the public with cleaner, safer, efficient, and reliable public transit alternatives? Such aims
are particularly challenging for cities of the developing world, not just because of resource
scarcities, but also because in these contexts a quasi-informal network of privately owned
transport operators has been historically responsible for satisfying most of the public’s mobility
needs with minimal intervention from the state. As such, these are the cities where a
comprehensive approach to transport planning and regulation may be most urgently needed.
Congestion, air pollution, traffic accident fatalities, petty crime, and mobility deprivation of the
handicapped and the elderly already define what it means to live and move in most cities of the
developing world. Yet many local governments in these locales seem ill-equipped to tackle such
“second order” transport-related challenges effectively, even as they continue to get worse.

This dissertation uses the cases of Mexico City and Santiago, Chile to explore this
question. Both cities followed similar strategies of forcing and fostering industry compliance,
and introducing bus rapid transit (BRT) as the basis for introducing state monitoring and
management of private bus provision. Metrobus in Mexico City and Transantiago in Santiago
unsettled the pre-existing private bus industry, composed of thousands of smallscale
entrepreneurs organized around powerful associations, which were initially resistant to
participate. In the course of implementation, this industry transitioned toward financially
stronger, professional private players, and the capacity of authorities to pursue second order
transport policy objectives increased. Urban transportation planning capacities emerged much
more advanced, however, in Santiago. The question is why? Drawing on a historical analysis of
the evolving relationship between public and private stakeholders as well as from 64 interviews
with government authorities and transport operators, this thesis analyzes the factors that account
for the different outcomes and suggests that expanding planning capacity in the context of scarce
resources and weak institutions depends on the ability to nurture and sustain accountable public-
private collaboration.

Thesis Supervisor: Diane Davis

Title: Professor of Urbanism and Development, Graduate School of Design, Harvard University
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Chapter 1: Introduction

What makes it possible for the governments of cities limited by scarce fiscal resources,
weak institutions and a vast low-income, transit-dependent population to enhance their
transportation planning and regulatory capacities so as to provide the public with cleaner, safer,
affordable, efficient, and reliable public transit alternatives? Such aims are particularly
challenging for cities of the developing world, not just because of resource scarcities, but also
because in these contexts a quasi-informal, loosely regulated network of privately owned
transport operators has been historically responsible for satisfying most of the public’s mobility
needs, often with minimal guidance or control from the state. As such, these are the cities where
a comprehensive approach to transport planning and regulation may be most urgently needed.
Congestion, air pollution, traffic accident fatalities, petty crime, and mobility deprivation of the
handicapped and the elderly already define what it means to live and move in most cities of the
developing world. Yet many local governments in these locales seem ill-equipped to tackle such

“second order” transport-related challenges effectively, even as they continue to get worse.

These concerns raise questions about the conditions under which governing authorities
will effectively expand their actions beyond merely tolerating a “traditional” private industry that
delivers minimally acceptable mobility standards, to implementing a range of more systemic
improvements in the city-wide supply of public transport services so as to eventually achieve
broader transportation planning goals. Can governments accomplish such aims without
destroying the delicate relationships forged with existing transport suppliers, particularly when
such relationships are mediated by transport providers’ desires for fares hikes and/or increasing
public subsidies to cover the costs of such expanded service? And to what extent will the
“traditional” urban transportation industry resist or adapt to both the government’s regulatory

demands and its concerted efforts to expand its transportation planning capacity?

Using the cases of Mexico City and Santiago, this thesis examines the protracted and
conflictual negotiations between public authorities and “traditional” private operators over a
series of state-imposed urban transportation reforms, seeking to understand how these |
negotiations and conflicts affected the government’s transportation planning and regulatory

capacities. Both of these major Latin American cities recently undertook significant
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Introduction

transportation reforms intended to introduce bus rapid transit (BRT),! inspired by the early
success of Curitiba, Brazil in using such policies to modernize their transport system and
increase government-planning capacity. In both cases, an automated payment system was
implemented; newer, cleaner and larger vehicles were introduced; and the pre-existing route grid
was adapted to a trunk a feeder model, with bus priority measures established in high demand
corridors and better coordination with the existing subway. In both cities, the price of fares paid
by the public and the subsidy requirements from the state increased as a result of implementation
of these reforms. And in both cities, these projects unsettled the pre-existing “traditional” private
bus industry, comprised in both places of thousands of small-scale entrepreneurs organized
around powerful trade associations, and initially resistant to participation. As part of these
reforms, the bus industry “modernized,” transitioning vehicle owner associations into financially
stronger, more professional, and corporatized private transport companies. Nonetheless, reforms
in Mexico City only affected the areas immediately surrounding the selected corridors, while
reforms in Santiago were applied citywide, thus enabling a more integrated and sustainable
transport network. Moreover, despite a significantly rocky start, Santiago’s new bus network
enabled physical and fare integration with the existing subway, putting this city is in a much
better position to tackle second order functions of transport policy: the number of traffic
accidents featuring public transport vehicles, the number of criminal events taking place onboard
buses, and the contribution of public transport to air pollution in Santiago have all sharply
decreased, and authorities are able to enforce increasingly stringent standards on the private
operators of the service. In contrast, Mexico City's success in using BRT as a basis for achieving
the government’s larger transport-planning aims remains limited. The government has been
unable to extend the BRT model beyond a few corridors, and even within the new system the
capacity of the government to pursue increasingly stringent service standards is limited. In other
words, while both technological improvements and industry “modernization” have begun to take
place in Mexico City, it is not clear that its government’s planning and regulatory capacities have

expanded to its full potential in the ways evidenced by the Chilean case. Such outcomes suggest

I There are multiple definitions of what constitutes BRT. One that distinguishes this technology relative to the “traditional”
bus operations commonly offered in cities of the global south is authored by Dario Hidalgo: “BRT refers to the systematic
combination of infrastructure (e.g. busways, stations, terminals) and vehicles, with well-organized operations and ‘intelligent
transportation” technologies. By combining these various elements, BRT is able to provide better service and greater
efficiency than is possible with traditional bus operations” (Hidalgo 2008).
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that, despite having similar goals and sources of inspiration, including embrace of BRT,
transportation-planning capacity seems to have been more territorially expansive and industry-
transforming in Santiago than in Mexico City, thus signaling greater effectiveness — or greater

transportation planning capacity — in Chile than in Mexico. The question is: why?

In this thesis I seek to identify the forces and conditions that account for the different
outcomes in the two cities. Inot only focus on a range of factors that affected the willingness
and capacity of governing authorities to impose broader reforms of the transportation industry,
BRT-related and otherwise. I also examine the willingness and capacity of the private transport
industry to push back against government efforts to discipline them as well as to institutionalize
larger systemic reforms in transportation services. In assessing the capacity of the Santiago and
Mexico City authorities to impose their will on uncooperative transport providers, I explore 1)
the larger political and institutional context of governance — both local and national; 2) the
historical relationship of transport providers to governing authorities; 3) the nature of the bus
industry structure and the role of labor unions within them; and 4) the social, spatial, and
economic variables that both inspired authorities to reform the transport system and that, in turn,
molded transport provider’s eventual support or rejection of these efforts. Through this analysis,
my aim is to understand the constellation of factors that allowed Santiago authorities to move
beyond the first-order task of merely monitoring or disciplining individual transport providers so
as to achieve a second-order regulatory capacity capable of sustaining larger transportation

planning goals at the level of the city as a whole.

In what follows, I briefly outline the challenge of planning and regulating public
transportation in the context of weak institutional and fiscal capacity, establish the rationale for
selecting these particular cases, and summarize the research method employed. Subsequent
chapters lay out in vast detail the phenomenology of government efforts to expand transport
planning and regulatory capacities in each city, starting with Mexico City and then turning to
Santiago. A final chapter draws out similarities and differences in the cases, and concludes with
some planning-theoretic principles that will help local authorities in the developing world better

expand their transportation-planning capacity.
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Introduction

Understanding the challenge of transportation planning and regulation in
cities of the global south

High fares,? substantial public subsidies® and strong regulatory capacity have enabled the
governments of cities in Europe — and to a lesser degree in the USA and Canada — to achieve
second-order goals of transport policy, even in the face of ridership decline due to mass
motorization. The tight regulatory framework and the sheer amount of public money invested in
these regions of the world are historically such that it comes as no surprise that their transit
systems are overwhelmingly under public ownership or under closely scrutinized private
provision.* Control over rules and availability of money have provided these governments with
leverage over operators, manifest in the high degree of integration between modes, routes and
fares and in the widespread adoption of common tariffs and ticketing systems, which together
suggest an ability to rationalize service supply and allocate resources in accordance with public
priorities. This leverage also has enabled governments to mandate costly service standards (such
as vehicles with lower pollutant emissions and infrastructure fully accessible to users with
disabilities), and in the case of Europe also to influence the design of the network to fit land use
and economic development plans. In other words, and notwithstanding many challenges, the
governments of the more developed regions of the world seem to have retained a great deal of

planning and regulatory capacity to direct transport policy toward non-mobility goals.

To be sure, the extent to which authorities from wealthy cities can financially sustain high
quality, integrated and continuously improving public transit services is not without limits, as
demonstrated in many cities of the USA. With large portions of the population independent of
public transport services, local authorities have only partial power to attract the private sector
into public service provision, except through the use of politically unacceptable levels of subsidy.

However, what is distinct from what occurs in many of the cities in the global south is that, even

2 As mere reference, a recent report compared the price of public transportation fares in Latin American and European cities.
The average price of fares in the 15 Latin American cities surveyed was US $0.63/trip. In contrast, the average price of fares
in the nine European cities surveyed was US $1.53/rip (Corporacién Andina de Fomento 2010, 85).

3 Fare-box revenue in Furopean cities covers only a fraction of the total operational cost of their public transit systems: for
example, Brussels (31%), Amsterdam (38%), Paris (40%), and Barcetona (56%). In contrast, there are few cities in Latin
America that subsidize public transit operation, and subsidies are mostly restricted to subways (although more recently bus
rapid transit and integrated bus systems are increasingly subsidized) (Corporacion Andina de Fomento 2010, 88).

4 See Pucher and Lefevre, 1996, Jones, 2008. For a discussion on how European cities in the UK, France, Norway and the
Netherlands are promoting tightly regulated private provision of transport services see Gwilliam, 2008.
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after exhausting their ability to increase fares and subsidies, public authorities from cities in
relatively richer and institutionally more robust nations seem to have been able to make the
tradeoffs necessary to retain their capacity to pursue non-mobility goals, even when these choices
constrain their capacity to meet their basic mobility obligation to users. Cities in the USA and
Europe often respond to budgetary crises by reducing the quantity of public transport services
(e.g., limiting service frequencies or shortening bus routes) and not by relaxing norms and
standards that govern the services still in operation (e.g., lowering vehicle emission or
handicapped accessibility standards).> That is, on occasion, their governments are able to
privilege second-order policy objectives, a key indicator of planning and regulatory capacity. In
contrast, the governments in many cities of the global south face severe constraints to make even
minor tradeoffs to pursue second order objectives, much less to establish a functioning public
transit system that simultaneously and effectively pursues both mobility and non-mobility
transport policy goals. In other words, the prioritization of first-order over second-order
transportation policy goals in the cities of the global south does not necessarily reflect only a
sensible hierarchy emerging from state-crafted plans and regulations, but the incapacity of public

authorities to influence the behavior of the private sector and to hold it accountable.

Even so, despite increasing recognition among political leaders of the potential of
transportation policy to pursue environmental sustainability, equity and economic development,
authorities in many cities of the global south face three interrelated and apparently
insurmountable obstacles, which do not haunt their counterparts in the global north with equal
force:® first, public concern in poorer nations is much more focused around poverty reduction
than on “second-order” issues such as protecting the environment. There is a hierarchy of human
needs and limited resources to satisfy them, and thus attempts to use public funds to cover more
than the most basic operational public transit deficits will be politically contentious and likely
dismissed as an unaffordable luxury. In addition to overburdened budgets, governments face

competing (and more pressing) expenditure priorities that make spending on public transit seem

5 Partially guiding this choice are the high motorization rates, which lead government authorities to conclude that public
transit can only compete against the private auto with superior quality service — even when coverage is limited to core
districts. Another explanation is that national legislation imposes this choice on local authorities. However, I still consider
them “choices,” at least in a broad sense. Developing world cities face similar legal mandates, but, lacking funds or
regulatory capacity to comply, these laws are often ignored.

6 For a longer discussion on why the challenge of implementing transport policy 1s different in the global south, see
Gwilliam, 1997.
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Introduction

superfluous.” Second, the weakness of the fiscal system implies that a significant share of the
money necessary to sustain an ambitious transport agenda would probably need to come from
fare increases. However, raising fares to the point required to sustain high quality service and to
pursue socially-oriented goals is socially and politically unfeasible due to the predominance of a
poverty-stricken, transit-dependent population, who would find themselves priced out of the
system, and who would therefore mobilize against reform efforts.® And third, inadequate
administrative capacity limits the effectiveness of regulation. As many scholars have noted,
establishing strict norms and superior quality transport standards makes little difference amidst
“ineffective go