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Abstract 

Increasing urbanisation globally has led to rethinking of the urban practices and policies by 

governments and professionals alike. The concept of Smart Cities is one such path that many 

nations are taking by adapting smart solutions and smart technologies in order to deal with 

the changing urban landscape. The Smart City agenda has very quickly emerged as a 

potential riposte in order to tackle with the myriad of issues that urbanisation is posing. India 

too has stepped onto a similar direction and has launched an ambitious programme of 

developing 100 Smart Cities in 2015, in order to deal with the challenges of urbanisation. 

While announcing the launch of this mission, the current Prime Minister, Mr. Narendra Modi 

said that this mission would end the top-down approach that the Indian cities have faced, 

and would lead to people-centric urban development where the city leadership would have 

the possibility to decide how their city should grow. This is precisely the entry-point for this 

research to critically assess if at all the Smart cities mission would be able to realise the long 

required decentralisation efforts that have been pending  and give cities the sovereignty to 

decide on their own urban development trajectory. The mission guidelines define the 

regulations to prepare and implement smart city proposals by the 100 selected cities and the 

mechanism to do that is by setting up a separate Special Purpose Vehicle for each city. This 

research is focusing on the implementation process in order to understand the impact the 

mission would possibly have on the local governance structures by taking up two cities, 

Bhubaneswar and Kochi, as case studies. There are multiple actors and stakeholders who 

have been and would be involved in the Smart Cities mission in India and the case studies 

assist in listing them down and identifying the inter-linkages between them. Instead of laying 

a roadmap to empower local governments and incentivising state governments to support 

cities with increased capacity, faster decision-making processes, and increased autonomy, 

the Smart Cities mission seem to have taken the easier way out. While the Smart City 

proposals were prepared by the city governments with the assistance from consultants, the 

projects under these proposals would be planned and implemented by the Special Purpose 

Vehicles, which would be constituted as separate companies. Such an arrangement appears 

to go against the very idea of decentralisation and empowerment of local governments. By 

using Bruno Latour’s Actor-Network Theory as an analytical tool to visualise the human and 

non-human actors involved in the planning and implementation of Smart Cities mission, this 

research attempts to reconnoitre the impact that the Special Purpose Vehicles would have 

on the overall urban governance scenario of India. 
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“Designing a dream city is easy; rebuilding a living one takes imagination.” 

- Jane Jacobs, Downtown is for People (Fortune Classic, 1958) 
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1. Introduction 

1.1. Background 

When the former Mayor of Denver, Wellington E. Webb, said “The 19th century was a 

century of empires. The 20th century was a century of nation states. The 21st century will 

be a century of cities.” – he truly summarised the present trend in urbanisation (Webb, 

no date). According to the United Nations, 54 percent of world’s population currently 

resides in urban areas, and it is expected to increase to 66 percent by 2050. Projections 

show that urbanisation combined with the overall growth of the world’s population 

could add another 2.5 billion people to urban population by 2050 (United Nations, 

2014b). Such unprecedented growth has brought cities to the forefront of the 

development debate. It has been unequivocally accepted that cities are the drivers of 

economic growth but at the same time they are also responsible for two-thirds of global 

energy consumption and for 70 percent of all greenhouse gas emissions (C40 Cities, 

2017). Cities are also acquiring complexities in addressing physical and technical problems 

of waste management in addition to posing formidable problems of air pollution, 

inadequate shelter, traffic congestion, deteriorating infrastructure to name a few. In 

addition, there is another set of problems that are social and organisational in nature. 

These include: multiple and diverse stakeholders, high levels of interdependence 

between peri-urban and rural areas, competing objectives and values – strive for mere 

economic development or look for social development as well. In sum social and political 

complexities have infiltrated our cities. The myriad of problems that cities are confronted 

with are said to be ‘wicked’ in nature (Chourabi, Nam, Walker, J. Ramon Gil-Garcia, et al., 

2012), and there are no definitive solutions to tackle them. Each city would have a 

different set of problems and solving them would require specific and targeted solutions. 

Therefore, there is an increasing need to assess the ways in which different cities 

function and find appropriate solutions to the problems posed by urbanisation – a 

challenge for academics, practitioners and governments alike. This has led to sustained 

research on finding ways to make cities function better. One of the approaches that has 

gained prominence is building ‘smart cities’. It is considered by many practitioners, 

corporate agencies, governments as the key to achieve sustainable growth, to enhance 

the quality of life of city dwellers and to make cities more liveable. Major cities around 
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the world have therefore started integrating ‘smart solutions’ into contemporary urban 

planning and changing the ways cities and citizens function.  

India, the largest democracy in the world and having the second largest urban 

population, is also trying to manage the phenomenon of rapid urbanisation by investing 

in urban infrastructure. One such policy launched in 2015 is the Smart Cities mission in 

India. While announcing the launch of this mission, the current Prime Minister, Mr. 

Narendra Modi said that this mission would end the top-down approach, and lead to 

people-centric urban development where the city leadership could decide how their city 

should grow (The Hindu, 2015). After a year and a half since its commencement, this 

research tries to analyse how the mission has taken shape on ground by reviewing the 

policy guidelines and the smart city proposals of two cities – Bhubaneswar and Kochi, 

especially with respect to the implementation mechanisms proposed by these cities and 

their impacts on urban local governance and institutional capacities of the urban local 

bodies (ULBs). 

1.2. Understanding the Smart City 

There is no widely accepted definition of what is meant by ‘smart city’.  The European 

Union defines a smart city as “a place where the traditional networks and services are 

made more efficient with the use of digital and telecommunication technologies, for the 

benefit of its inhabitants and businesses” ( Smart Cities | Digital Agenda for Europe, no 

date). There are other stakeholders who have defined ‘Smart Cities’ differently. As noted 

by Chourabi et al (2012), the concept of a smart city is still evolving, and the work of 

defining and conceptualizing it is still in progress. A range of conceptual variants 

generated by replacing the word ‘smart’ with adjectives such as digital or intelligent are 

widely used (Chourabi, Nam, Walker, J.Ramon Gil-Garcia, et al., 2012). The European 

Union definition is as follows -  

A smart city is a place where the traditional networks and services are made more 

efficient with the use of digital and telecommunication technologies, for the benefit 

of its inhabitants and businesses.  

(European Commission, 2015: n.p.) 
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Mosannenzadeh and Vettorato (2014a) in their keyword analysis have concluded that the 

concept of Smart City has been developed from three main perspectives: i) academic, ii) 

industrial, and iii) governmental and that there is an agreement on the use of information 

and communication technology (ICT) for dealing with urban issues across these three 

spaces. Thus, in the words of Caragliu et al. “a city can be defined as ‘smart’ when 

investments in human and social capital and traditional (e.g. transport) and modern (e.g. 

ICT) communication infrastructure fuel sustainable economic development and a high 

quality of life, with a wise management of natural resources, through participatory 

governance” (Caragliu et al., 2009: 50). They also emphasise the need for bringing 

governance closer to the people. 

But the very idea of basing the organisation and management of cities data sets, real-

time information and fibre-optic cables seems to be utopian to many scholars.  Adam 

Greenfield has questioned the top down approach of the blank-slate “smart cities” like 

New Songdo City and Masdar City, which portray ‘smart cities’ as a collection of 

technologies that, once deployed, will function uniformly (Greenfield, 2013). Cities, he 

argues, are rather products of specific geographies, social milieus and inhabitants 

(Greenfield, 2013; see also Griffiths, 2013). Scholars like Hollands (2008) have recognised 

the emergence of the ‘smart city’ as an “urban labelling” phenomenon which could lead 

to an underestimation of the possible negative effects of the development of the new 

technological and networked infrastructures (Vito Albino et al., 2016; Caragliu, Del Bo, et 

al., 2009). Thuzar (2011), for example, has emphasised the need for inclusive and 

sustainable urban development policies where all residents, including the poor, can live 

well and the liveability of the towns and cities is preserved (Albino et al., 2016: 1727). 

Hence, it is important to understand that a ‘smart city’ would only become successful 

and liveable if they are planned for human beings. 

1.3. Context: India 

India will not only surpass China as the most populous country, according to the United 

Nations’ projections, but also it will add another 300 million people to its cities in the next 

15 years. The service sector in India contributes to over 60 percent of the nation’s gross 

domestic product (GDP) (Bhargava, 2014). Thus India’s cities are quite literally the drivers 

of its economy and pathways to sustained growth. But the question here is - are Indian 
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cities equipped enough to cater to the needs of their present as well as future 

population? The Gini coefficient of urban India has increased more than that of rural India 

in the past eight years (Himanshu, 2015), indicating highly skewed income distribution 

and hence, inequities. According to the World Bank (2016), the population growth in 

major cities like Delhi, Mumbai, Hyderabad, and Kolkata, has been fastest on their 

peripheries, in areas beyond their official administrative boundaries and the inner city 

growth rate has declined. This is reflected in the difference between large growth rate of 

the districts immediately next to the cities and the growth rate of the cities 

themselves. Delhi, for example, experienced a population growth of 1.9 percent a year 

between 2001 and 2011, while Gautam Budh Nagar which is located just to the east of the 

city grew at 4.1 percent a year (The World Bank, 2016). Confirming this observation, 

Census of India 2011 reveals that there is an increase in the number of towns from 5,161 in 

2001 to as many as 7,935 in 2011. Interestingly, almost all of this increase reflects in the 

growth of ‘census’ towns (which increased by 2,532) rather than ‘statutory’1 towns 

(which increased by only 242) in this decade (The Planning Commission, 2011a). Thus, in 

order to continue the growth trajectory that India has entered into, there is a dire need 

to change the urban landscape and the ways cities function and are managed.  

Urban development became a national agenda only in 2005 with the launch of Jawaharlal 

Nehru National Urban Renewal Mission (JnNURM) that guaranteed dedicated funding 

for 65 selected cities for improving basic services in these cities (Aijaz and Hoelscher, 

2015). The ambit of this investment has now been broadened by the newly elected 

government to channelise more funds into developing infrastructure in 500 selected 

cities and into creating 100 smart cities. Through the Smart City mission, the Government 

of India is aiming “….at developing the entire urban eco-system, which is represented by 

the four pillars of comprehensive development — institutional, physical, social and 

economic infrastructure” (Government of India, 2015a: 5). The objective is to promote 

cities that provide core infrastructure and services, and give a decent quality of life to its 

citizens, a clean and sustainable environment and application of ‘Smart’ solutions. The 

                                                             
1 Statutory towns are those that have an urban administration like the municipality or Municipal Corporation 

and Census towns are those that are recognised by the Census of India exhibiting urban characteristics of 

population density and economic activities but have a rural governance structure and usually lack requisite 

urban infrastructure of sanitation, roads, etc. – Census of India 
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focus is on sustainable and inclusive development and the idea is to look at compact 

areas, create a replicable model which will act like a light house to other aspiring cities 

(Government of India, 2015a: 5). A total financial outlay of USD 7.4 billion has been 

planned for these 100 cities for the next five years (Aijaz and Hoelscher, 2015). In January 

2016 the first 20 cities were selected through the City Challenge competition2. Although 

the focus of this mission is to develop high-quality infrastructure in the 20 lighthouse 

cities, yet the direction is somehow overpowered by the use of technological solutions 

based on ICT.  

1.4. Problem Statement 

In order to ensure that economic growth is continued, the central government is taking 

steps to improve investment in Indian cities and their living environment. This is a 

welcome change from the earlier piecemeal approaches taken towards urban 

development (Aijaz and Hoelscher, 2015) and the limited coverage of JnNURM3. The 

Smart Cities mission on the other hand, is in comparison with its predecessor program a 

rather top-down, centralised approach where the guidelines for the Smart City Plans 

(SCP) have been decided by the central government and also the selection is being 

carried out at the central level. This is the point of departure where two separate 

ideologies take a conflicting mode. In 1992, India passed the 74th Constitutional 

Amendment Act (1992) (CAA) that makes decentralisation mandatory, making local 

bodies political entities. This local-level empowerment gave the opportunity to transform 

not only the way citizens engaged with their government, but also changed the way 

public services were delivered (Murthy and Mahin, 2015). It was envisaged that 

municipalities would be able to bring in better urban development with the given legal 

and political mandate. But that did not happen as the process of decentralisation has 

been partial with complete functional and fiscal devolution yet to happen.  

 

The Mid-term Appraisal of the Eleventh Five Year Plan observed that central 

assistance is invariably being given to develop ‘hard infrastructure’ rather than the 

‘soft infrastructure’. It further observed that financial assistance is flowing to hard 

                                                             
2 Further details on the Smart Cities mission and process of city selection has been explained in chapter 4 
3 Only 65 cities were covered under JnNURM 
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infrastructure with an ostensible hope that capacity development (soft 

infrastructure) will be taken care by the cities on their own (India 2010).  

(Jha, 2014: 4) 

According to the policy guidelines for Smart Cities, the selected cities are supposed to 

decide upon the kind of development they need in order to plan and design projects, to 

raise financial capital from the market and at the end to deliver and implement projects. 

However, the views of experts on the subject seem to be divided. During the course of 

this research, I discussed the rhetoric and the implications of the mission with several 

experts in India, Berlin, and London4.  From these deliberations, it emerged that some of 

the experts are of the opinion that this mission will finally pave the way to strengthen the 

local governments by giving them the autonomy to decide on what their needs are and 

how they can achieve their targets. But there is another group that raises questions 

about such an approach. One such scholar, Partha Mukhapadhyay, has commented that 

cities in India have limited freedom for action as they lack in authority and can decide 

very little for themselves (Mukhopadhyay, 2015) and therefore, the Smart Cities mission 

might not be able to change much. The reason for such apprehension could be justified if 

one looks closer at the way the entire process of implementing the Smart City mission is 

planned. This research is focusing on the implementation process in order to understand 

the impact the mission would possibly have on the local governance structures by taking 

up two case studies. Instead of laying a roadmap to empower local governments and 

incentivising state governments to support cities with increased capacity, faster decision-

making processes, and increased autonomy, the Smart Cities mission seem to have taken 

the easier way out. While the Smart City proposals were prepared by the city 

governments with the assistance from consultants, the projects under these proposals 

would be planned and implemented by Special Purpose Vehicles (SPVs), which would be 

constituted as separate companies. The SPVs would be registered under the Companies 

Act 2013 and will be promoted by the State/UT and the ULB jointly, both having 50:50 

equity shareholding (Government of India, 2015b; Naik, 2015: n.p.). The Chief Executive 

Officers (CEO) of the SPV would be appointed (a bureaucrat from the administrative 

services in India) with the approval of the Ministry of Urban Development (MoUD). The 

                                                             
4 Complete list of people interviewed and summary of the discussions is attached as annexures 1 and 2  
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structure of the board of the SPV does not accord more vote share or weightage to 

municipal officials or elected representatives and the guidelines are clear that the elected 

municipal body is expected to devolve its powers to the SPV in order to implement 

projects under this mission (Government of India, 2015b; Naik, 2015: n.p.). Obviously, the 

local governments seem to have been marginalised in terms of their role in the 

development of Smart Cities. Though the “Smart city” idea entails putting in place 

“Smart” local government, the marginalised role of urban local bodies in the entire 

process of developing Smart Cities seems to be no less than a paradox. 

1.5. Research question and objectives 

This paradox defines the need for this research that would investigate further into the 

long-term sustainability of smart city. The guidelines of the Smart Cities mission are not 

very clear regarding the interaction between the SPV and ULB over time. There are 

several essential questions of urban governance, which are yet to be answered – 

• How does a city function during the implementation of the smart city project, 

with the ULB and the SPV governing separate pieces of it?  

• At what point does the SPV cease to exist, handing urban governance (of the now 

‘smartened’ city) back to the elected municipal government?  

• Has this structure of implementation once again circumvented the intent of the 

74th Constitutional Amendment - empowering elected city governments—and by 

extension empowering citizens—for long-term urban development? (Naik, 2015: 

n.p.) 

Given such complexities and contradictions, it is imperative to delve further into the 

implementation mechanism of the Smart Cities mission. The research question that this 

thesis tries to answer is –   

What would be the impact of Smart Cities mission on the local governance structures 

and its further effect on institutional capacities of the urban local bodies?  

The objectives of the research are: 

• To critically analyse the governance and implementing structure as proposed in 

the Smart Cities Mission guidelines (SPV) 
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• To understand how the city government and the SPV interact during the 

implementation of the smart city projects by mapping the actors 

• To investigate if the SPVs would enhance the institutional capacities of the urban 

local bodies 

The research objectives acquire importance especially in view of the guidelines of the 

Smart Cities mission that is not very clear with regards to the interaction and the nature 

of inter-relationships between the SPV and ULB over time. 

1.6. Research methods 

The present research constitutes a qualitative study, using a mixed – methods approach. 

In order to achieve each of the objectives mentioned above, a specific method would be 

taken up. The following table details out the methods to be used and their outcomes: 

Methods Outcome 

Review of documents 

Interviews with experts 

 

Case study of 2 cities 

- establish the basis for analysing urban local governance in 

India 

- elaborate on the implementing structure of the Smart cities 

(mission guidelines etc.) 

- as an example in order to have a practical understanding of 

the SPV structure 

Actor-Network Theory and 

Capacity WORKS 

 

Interviews with experts 

- analytical framework to determine the human and non-

human actors involved in Smart Cities mission and to qualify 

the relationship that they have 

 

- determine the impact of SPVs on urban local governance 

Table 1: Methods to be used 

Source: Prepared by author 

The following sources have been used for this research: 

• literature on urban governance, smart cities, and SPVs 

• secondary sources from the public documents related to 74th CAA, 

decentralisation and institutional capacities published in various journals and as 

reports 

• Smart city guidelines and the policy document, Smart City Proposals prepared by 

the case study cities and government notification on SPV structures of these cities 
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• primary sources such as unstructured interviews of various national and 

international stakeholders and experts involved in development of Smart Cities 

mission and urban governance in India 

In order to get the overview on urban governance and understand the implementing 

mechanism of Smart Cities mission, I started with the review of existing literature and 

policy guidelines. Then, I have taken two cities – Bhubaneswar and Kochi as case studies 

in order to examine the SPV structures proposed by them and underline the differences 

that these cities have made in the implementing mechanism. These case studies help me 

make an empirical inquiry into an on-going programme where the final outcome has not 

yet been established. Furthermore the two cities provide two different interpretation of 

the SPV guidelines as issued by the central government. There are multiple actors and 

stakeholders who have been and would be involved in the Smart Cities mission in India 

and the case studies assist me in listing them down and identify the inter-linkages 

between them. I have referred to Jon Pierre’s work on urban governance to classify the 

type of governance that the Smart Cities mission is propagating in the selected urban 

areas. Further, in order to analyse and understand how all the actors and stakeholders 

involved in the Smart cities mission interact, I have taken the essence of Bruno Latour’s 

Actor-Network Theory (ANT) as an analytical tool to visualise the human and non-human 

actors involved in the planning and implementation of Smart Cities mission in the two 

selected cities and how they influence each other. In addition, I have taken one of the 

Capacity WORKS5 tools developed by the Deutsche Gesellschaft für Internationale 

                                                             
5 Capacity WORKS was developed by GIZ (formerly GTZ) for people working within complex cooperation 

systems in order to manage social changes, and for organisations and societies to manage their own 

sustainable development processes and adapt to changing circumstances (GIZ GmbH, 2015: 3). Capacity 

WORKS provides with certain tools to manage cooperation arrangements involving more than one 

organisation and how to better inter-organisational cooperation systems. There are five success factors that 

need to be applied in cooperation projects: strategy, cooperation, steering structure, processes and learning, 

and innovation (Como Consult GmbH, 2015). Each of these success factors has certain tools that help in 

identifying the right problems and how the actors involved could work towards a successful outcome. Map of 

Actors is one such tool for the success factor cooperation that help to identify and visualise the relevant 

project actors and their relationships (GIZ GmbH, 2015: 129). This is a very strong tool specifically for urban 

practitioners in order to visualise the key actors and stakeholders that they are dealing with and qualify or 

describe the relationship that they have amongst each other. Such qualification provides with an opportunity 

to determine the weaknesses within the organisational set-up and makes it vivid as to where more importance 

or focus should be given. This tool has helped me in my profession to actually determine the possible 

associations that the organisations would have with each other and how they would interact when it comes to 

programme implementation. This is the reason that I have taken this visual tool as an add-on to my analytical 

framework using ANT. 
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Zusammenarbeit (GIZ) GmbH to define the kind of relationship that the actors have 

amongst each other (GIZ GmbH, 2015: 3). I have used tool 09, map of actors (GIZ GmbH, 

2015), in order to qualify the different types of relationships the actors have amongst 

each other within the overall landscape of Smart Cities mission. This framework would 

help in visualising both human and non-human actors involved in the mission and how 

they fit in the overall urban governance scenario of India. Lastly, I have had discussions 

with 10 experts, both national and international, who have been working on topics 

related to smart cities, urban governance and international development. These experts 

come from academic and professional backgrounds, thus, providing me with their 

valuable perspectives on the Smart Cities mission in India. These discussions have helped 

me in arguing my points while answering the research question.  

1.7. Limitations 

One crucial limitation of this academic work is that the Smart Cities mission is in a very 

nascent stage and has started only a year and a half ago. Only 28 cities out of the 60 

cities selected till date have constituted their respective SPVs (Ministry of Urban 

Development, 2015). The implementation of the proposed projects has not yet fully 

commenced6 and the cities are in the process of selecting the technical experts and 

other key personnel who would be working within the SPVs. This means that there is 

limited knowledge or information on some of the aspects of SPV, such as – ULB 

interaction, financial management, role of citizens and political representation in the 

SPVs. Preliminary literature review also revealed that not much has been written 

pertaining to this particular aspect of urban local governance and institutional capacities 

in relation to the Smart Cities mission in India. Thus, my research would primarily look 

into the policy guideline published by the Government of India, structure of the SPVs 

constituted by the two selected case study cities, articles published in various media 

platforms, and opinion of the experts, scholars and practitioners who are working in this 

sector and have been interviewed as part of this research. 

                                                             
6 Further information is available at http://smartnet.niua.org/smart-cities-network, accessed on December 11, 

2016  
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1.8. Thesis structure 

In this introduction chapter I have elaborated on the main research question, objectives 

and the research methods that I have used and the limitations of my research. In the second 

chapter, I have reviewed existing literature focusing on the important terms that I have 

used to frame the problem statement and research questions. I have looked into – i) 

urban governance, ii) special purpose vehicles, iii) actor-network theory, and iv) smart 

cities. I have also explored the inter-relationships that some of these terms have and how 

they would influence my research question and objectives. Since I focus on India, it was 

important to elaborate the Indian context further to understand the ground realities and 

why the research question is important to be raised. In the third chapter I take a critical 

look into the urban governance and urban development scenario in India. I have 

explained the urban development processes that have been happening in India and how 

the urban governance have been shaped in that situation. Before getting into the details 

of implementation, it is crucial to understand how the Smart Cities mission in India is 

quite unique and different from the global rhetoric. Hence, in the fourth chapter I have 

assessed four aspects of the mission and how the programme is linked to the urban 

governance in Indian cities. In fifth chapter I take two cities, Bhubaneswar and Kochi, as 

case studies in order to analyse the implementation mechanism in detail by evaluating 

the structures of the SPVs as proposed by these two cities for their respective Smart City 

Proposals. Bhubaneswar was selected as the first city from among 97 cities chosen for 

the 100 Smart Cities Mission and Kochi came in at fifth position. Both these cities have 

taken different approaches towards implementing the smart cities mission, even though 

they followed the same guidelines laid out by the Government of India. In the sixth 

chapter I establish the analytical framework by using Bruno Latour’s Actor-Network 

Theory (ANT) to map the human and non-human actors in the SPVs as proposed in the 

guidelines and for the two cities that I have taken as case studies. I further use tool 09 

from map of actors from GIZ’s Capacity WORKS (CW) along with ANT to qualify the 

relationship among the several actors that are involved in the implementation of the 

Smart Cities mission. In the final chapter I look back at my research question and 

summarise my findings in order to establish the impact that the SPVs would have on 

urban local governance.  
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2. Literature Review 

In order to make the Smart Cities mission a success, it is important for the cities to 

implement projects developed in the Smart City proposals efficiently. This brings us to 

the question of urban governance and how local government functions in order to be 

effective and successful in implementing the projects. Thus, it is important to look into 

theoretical concepts of urban governance to identify the critical issues in case of Indian 

cities.  

2.1. Urban Governance 

According to UNESCO, the concept of governance refers to structures and processes, 

represents norms, values and rules and the culture and institutional environment in 

which stakeholders interact (UNESCO, 2016). Governance consists of state and civil 

society actors, institutions, and mechanisms. It also encompasses the relationship 

between these variables and modes through which collective goals are achieved. Thus 

there are multiple layers within the same term of ‘governance’ as well as multiple actors 

who are part of this abstract system. Governance is much more than just the 

“government”; it is a process and rather a dynamic one. This process tends to change as 

the society evolves and as needs and values change (Peters, 2002). In 1989, the World 

Bank associated the idea of governance with the political issues and development 

problems through its Long-Term Perspective Study (LTPS) -- Sub-Saharan Africa: From 

Crisis to Sustainable Growth (Brautigam, 1991) and in 1992 defined governance as “the 

manner in which power is exercised in the management of a country's economic and social 

resources for development” (Kaufmann and Kraay, 2007).  Thus governance becomes 

provocative when it is presented as a process that is supposed to improve the delivery of 

goods and services and that there is, or should be, an ‘action space’ between 

government and civil society (Harpham and Boateng, 1997).  

The urban has recently become that ‘action space’ where the notions of governance are 

being continually contested. Urban governance has become important because 

urbanisation has become a powerful force in developing countries mostly from Asia, 

Africa and Latin America (Harpham and Boateng, 1997) and with that cities have come to 

the forefront of the development debate. The 100 largest cities in the world produce 38 
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percent of its GDP (Dobbs et al., 2011). It was through the work of the Global Urban 

Research Initiative (GURI) during the 1990s that the ‘urban’ context became prominent 

in the governance framework. Then in 1995 Patrick Le Galès argued to substitute the 

term “government of cities” for “urban governance”, implying more diversity in the 

organization of services, a greater variety of actors and more flexibility (Lange, 2010). 

The definition by UN Habitat sums up urban governance very well: 

Urban governance is the sum of the many ways individuals and institutions, public 

and private, plan and manage the common affairs of the city. It is a continuing 

process through which conflicting or diverse interests may be accommodated and 

cooperative action can be taken. It includes formal institutions as well as informal 

arrangements and the social capital of citizens.  

(UN Habitat, 2003: n.p.) 

But why are cities so important in shaping the debate on governance? The 

aforementioned definition makes it quite clear – cities are spaces where the varied actors 

and networks of governance in general come together in reality. Urban areas provide a 

structured setting for political systems, and institutions as well as the mechanisms and 

processes of administration, management and implementation (Lange, 2010). As 

Molotch (1976) had argued that growth is the political and economic essence of any 

given locality, no doubt cities have become pivotal to governance issues and economic 

restructuring. Since more and more concentration of economic activities is emerging 

within and around cities, they are becoming the ‘growth engines’ of the society. Cities 

are continuously transforming to accommodate population, businesses and institutions. 

These transformations are triggering profound changes in networks and power 

equations among stakeholders of the public, private and civil society. They are 

generating evolution of innovative strategies, procedures and instruments of how to 

coordinate, manage and govern urban development processes and stimulate the 

formation of new formal and informal actor networks (Rashid et al., 2009). Thus, the idea 

of urban governance is constantly evolving.  

In the context of cities, the relationship between the state and the local authority is 

transforming and new arrangements are emerging in the political and administrative 

landscape. Not only are there public authorities, but there are private entities as well 
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who have dominant presence in the cities. The dependency upon contractual 

negotiations between institutions with diverse and different statutes and purposes is 

increasing and in order to resolve problems, new forms of public action are being tested 

on fields that are laid out by these altered partnerships (Crespo and Cabral, 2010, p639–

662). This is precisely the idea behind the emergence of ‘urban regime theory’ that 

focuses on the internal dynamics of coalition building in order to overcome problems of 

collective action and secure participation in the governing coalition through the 

distribution of selective incentives such as contracts, jobs, facilities for a particular 

neighbourhood, and so on (Mossberger and Stoker, 2001). Stone’s (2002) theory on 

urban regimes builds on the fact that citizens view the urban condition not as a 

structurally caused condition, but as a series of distinct problems – lagging business 

activity, a scarcity of commercial services, joblessness, low-performance schools, idle and 

disaffected youth, vacant and dilapidated buildings and so on (Stone, 2002) and hence it 

is not easy for the government to tackle the situation on its own. In order to access 

private resources,  the government enters into arrangements – ‘civic cooperation’, with 

other actors and get things done (Domhoff, 2005).  Stone (2002) has maintained that 

regime arrangements are informal because there is no overarching power of command 

and some partners in the coalition may hold more resources than others – hence equality 

may not prevail (Stone, 2002). In the same lines, Pierre (2005) has stated that political 

institutions can play a great many different roles in governance and it is important to 

recognize what shapes that role in different institutional contexts, how it plays out in 

different national settings, and how it relates to the configuration of the local business 

community (Pierre, 2005: 453). Thus institutions play a significant role in the discourse of 

urban governance. 

Drawing from the works of Stone and Pierre, it is imperative to further look into different 

normative patterns of urban governance by using an institutional analysis framework. 

Different models of urban governance have emerged and, overtime, have become 

institutionalized in different social, economic and political context (Pierre, 2011: 25). 

According to Pierre (2011), these models are idealized and analytical in nature, intended 

to depict how a particular overarching urban policy objective shapes urban governance, 

and is meant for intra-national comparison. Pierre (2011) has classified four models of 
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urban governance - i) managerial, ii) corporatist, iii) pro-growth, and iv) welfare. For the 

purpose of this research, the first and the third models are taken into consideration and 

discussed further. In the end it is expected that most cities would display some features 

of several, if not all, of the models (Pierre, 2011: 26).  

2.1.1. Managerial governance: 

Pierre (2011) describes, the ‘managerial city’ as a form of governance that is dominated 

by non-elected officials, particularly senior-level administrators and bureaucrats. In this 

system, the politicians define long-term economic and political objectives, leaving the 

administrators with the task of implementation (Pierre, 2011b). This model is based on 

the ‘council-manager government’ system put forward by Richard Childs in the United 

States in 1915 and was embedded in the Model City Charter published by the National 

Municipal League (Ammons and Newell, 1989: 41). This structure was considered as an 

essential device to help cities minimise political corruption by having two exclusive 

branches – administrative domain of appointed executives and policy domain of elected 

representatives (Ammons and Newell, 1989). Later, through various studies and 

observations, it was discovered that these two branches are not mutually exclusive as 

the political arena at the local level is much more pragmatic and consensual than national 

politics and the city manager had to engage with it more often than previously imagined 

(Ammons and Newell, 1989; Pierre, 2011b). But even then, they could have potentially 

conflicting roles as one is derived from the democratic objective of urban governance 

that could accommodate political differences (elected council) and the other refers to 

the managerial aspect, which views local government as a public organisation entrusted 

with the role of service production and delivery (manager/bureaucrat). As a result there 

is always a continued tension with regard to which of the two facets should be given 

priority for institutional reform (Pierre, 2011b). Hence there is an uneasy relationship 

between these two sides of the ‘managerial city’.  

This mode of ‘managing cities’ was the direct effect of globalization as the local 

governments have to continually grapple with rapid social, economic, and technological 

changes (Kapucu, 2006). This is also termed as New Public Management (NPM) that has 

diffused rapidly as a model for public-service delivery and has supplemented the theory 

on managerial governance (Pierre, 2011b).  NPM emerged in the 1980s, after the 
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economic recession in the west, with the so-called “paradigm shift” from principles of 

public administration to those of public management. It consists of “methods and 

programmes aimed at reforming the organisation and processes of the public sector in 

order to make it more competitive and efficient in resource use and service delivery” 

(Promberger and Rauskala, 2003: 1). Gruening (2001) in his detailed and critical analysis of 

NPM had stated that separation of politics and administration is one of the basic 

characteristics of this theory. This in turn resonates with Pierre’s (2011) analysis that the 

“overarching objective of this model of governance is to build a service-producing 

organisation which provides best possible services to the citizens” (Pierre, 2011b: 35). 

Although the model is more oriented towards private sector like management, yet the 

city managers acknowledge the fact that local governments are not only about providing 

services but also cater to wider democratic objectives and functions (Pierre, 2011b). Such 

managerialist school of thought also heavily leans on the idea of decentralization, 

deregulation and delegation. The objective here is to have organisations with missions 

which can be managed to achieve results and at the same time are responsive to the 

citizens (Aucoin, 1990).  

In order to accomplish these tasks, the local government or the organisation applies the 

following instruments, which in turn contribute to the transformation of the institutional 

system. The first instrument has been the gradual shift of power and control from the 

elected representatives to the city managers. While the elected office formulates long-

term goals, the managers work towards implementing them. A deconcentration of 

power is regarded as essential to good management (Aucoin, 1990) and give managers 

more autonomy towards their managing role (Pierre, 2011b). This results in a partnership 

between the manager and elected officials, rather than a hierarchical structure. Even 

though, in this form of governance, managers seem to be doing most of the work, yet 

the onus of political accountability remains with the elected representatives.  

Public service deliverers may indeed be directly responsible in managerial terms 

to the public as consumers, but ministers remain equally accountable politically 

for that service to the public.  

(Promberger and Rauskala, 2003: 14) 
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This is very similar to the local governance structure in India (elaborated further in 

chapter 3) where the municipal commissioner is in charge of execution of day-to-day 

operations and the elected local representatives and mayor only take long term policy 

decisions. The second instrument is related to the involvement of private sector in 

service production and delivery. According to Pierre (2011), in this model of urban 

governance, private sector is believed to be superior to the public sector in terms of 

producing high-quality services at low cost. City administration ‘contracts out’ the service 

production to the private (or public) sector companies that put in the best tender (Pierre, 

2011b: 39). ‘Contracting out’ model could also be derived from Ostrom’s model of 

polycentric administrative system, and reflects both rational and humanistically oriented 

management. In such a polycentric administrative system, the provision and the 

production of services are separated (Gruening, 2001). The important aspect of this 

model is to understand that it clarifies the roles – politicians should refrain from being 

involved in the working phases of the service delivery process and producers should not 

interfere with decisions regarding which services to purchase. This is why the urban 

political leadership tends to be comfortable with this division of tasks as they do not 

have to deal with day-to-day details of decision making (Pierre, 2011b). This is also very 

similar to the urban infrastructure development and service delivery methods applied by 

the urban local bodies in India where services are procured from contractors through 

public tendering.   

Although Aucoin (1990) had cautioned about the probable conflicts that might emerge 

from this form of managerial governance, yet this model has been implemented in the 

United State, United Kingdom, Western Europe, to name a few, after the economic crisis 

of 1970s in order to stabilize the national as well as the local government (Aucoin, 1990; 

Gruening, 2001; Pfiffner, 2004; Promberger and Rauskala, 2003). Since the emphasis in 

this system is to enhance and deliver services, citizens are often viewed as tax paying 

customers. Such construction could possibly reduce their engagement in public and 

political debate (Pierre, 2011b). Another issue with managerialism could be over 

dependency on ‘contracting out’ and reducing the internal qualities associated with 

public administration. Also, NPM assumes that there would be certain organisational 

flexibility within the local government which is not always true. Thus, to sum up, 
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managerial governance, to a certain extent, reduces the importance of elected officials, 

giving more emphasis on service delivery and management (Pierre, 2011b).   

 

2.1.2. Pro-growth Governance: 

Pro-growth governance enables economic growth that directly or indirectly benefits 

everyone in the community. But at the same time it has the biggest potential for entailing 

loss of democracy within the city (Pierre, 2011b). This form of governance tends to bring 

the political elites closer to the business elites that jeopardizes transparency and 

accountability and could possibly harm those who are not part of this coalition (Pierre, 

2011b). Pro-growth governance builds on Molotch’s (1976) idea of the city as ‘growth 

machine’ where local elites could be motivated primarily based on the economic benefits 

of their coalition. Cities, no doubt, have become the growth engines of modern society; 

urban populations such as urban areas have been continually increasing due to such 

economic development. Hence, cities present the most contested territories where 

certain allegiance could be forged in order to derive further economic values (gains). The 

actors in a regime arrangement may not have equal weight but they all bring in certain 

resources that help build the coalition.  

Pierre (2011) states that pro-growth governance is about the urban policies to promote 

economic growth and its exchanges with social actors in that pursuit (Pierre, 2011: 68). 

The objective of such a governance model is to create structures that have space for 

both private and public actions in order to boost local economy. Stone (1989) had argued 

that such structures in the growth coalition or in urban regimes are usually informal 

based on mutual interests shared by the political and business elites. But from the 

governance point of view such coalition structure could also become institutionalized by 

shifting urban policies towards business interests. This could potentially remove the 

decision-making authority from the city government and shift it to the corporate and 

political elites who would then decide on the future of the city (Pierre, 2011b).  

Pierre (2011) has further argued that urban regime should not be juxtaposed to urban 

governance as urban regime is urban governance. He describes Stone’s work on the 

urban regimes of Atlanta as a textbook case of urban governance (Pierre, 2011a: 4).  

Digaetano and Lawless (1999) provide similar example of the pro-growth alliances in 
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America of business elites and big-city mayors who were determined on the revitalization 

of America’s downtowns in the post-war era. Mayors and business leaders “formed 

public-private partnerships around downtown renewal because, if successful, each would 

derive economic and political benefits, respectively (see Levine 1989)” (Digaetano and 

Lawless, 1999: 548). Although the theory of urban regimes is deeply embedded in and 

reflective of U.S. urban political economy, yet the fundamental research question 

defined by urban regime theory about the sources of power and the logic of wielding 

resources and capabilities from both public and private sources are integral to urban 

governance theory as well (Pierre, 2011a: 4). Pro-growth governance builds on this theory 

as the primary objective of this model is to maximize economic potential of the city. It 

could be argued that the leading force in the local economy is not the public sector but 

the private sector as it is there where jobs are created, commodities are produced and 

services are delivered (Pierre, 2011b: 80). Hence catering to the needs of the local 

businesses becomes top priority for the urban political leadership.  

In order to maximize economic potential, cities are dependent on private businesses to 

generate growth and bring in capital. Furthermore, the local economy is also embedded 

in the national and global economic systems, over which the city does not have much 

control. However local governments can facilitate favourable preconditions for growth in 

order to attract private investment (Pierre, 2011b: 82). Political and governmental 

instruments such as pro-growth fiscal strategies, provision of infrastructure and social 

services are used to facilitate growth and remove any possible obstacles. Another 

feature of this model is its elitist nature. Pro-growth policy agendas are in favour of 

economic development, in which cities attempt to devise strategies to encourage public 

infrastructure development (transportation and other facilities) and private investment 

(principally, business) (Digaetano and Lawless, 1999: 550). Hence, this form of 

governance is often accused of acquiring economic growth and prosperity at the 

expense of local democracy and accountability. Decisions favouring private corporations 

are sometimes secluded from public debate and are taken inside closed rooms (Pierre, 

2011b).  

Assessing the impact of pro-growth governance model is difficult as there is no positive 

correlation between the amount of resources the city invests in promoting economic 
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development and the actual economic growth. The results have varied from city to city 

and region to region. There are success stories like Manchester, Cleveland and Milan 

which have successfully redefined the base of their economy through pro-growth 

governance (Pierre, 2011b: 84-85). But the downside of pro-growth is that even if there is 

economic development, the benefits of that might not be equally distributed across all 

segments of the society; growth does not bring about redistribution. This could result in 

inequitable prosperity which is one of the syndromes in most global cities across the 

world. Since this approach leans more towards capitalistic or neo-liberal economic 

restructuring, the outcomes of pro-growth governance may not benefit all members of 

the society (Pierre, 2011b). 

2.2. Special Purpose Vehicles 

Pierre (2011) has talked about various instruments that both managerial and pro-growth 

governance models use in order to segregate different functions and responsibilities at 

the institutional level in order to deliver services to the citizens. Special Purpose Vehicle is 

one such institutional instrument that could be used in order to deliver urban services. 

India is specifically using this instrument in order to implement the Smart Cities mission in 

the selected cities. Hence, it is pertinent to understand the genesis of the term and how 

it has been used in other cases.  

Analysis of literature on Special Purpose Vehicle (SPV), or a special purpose entity (SPE), 

by (Brookes et al., 2015) shows that there are three semi-independent domains of 

knowledge around this concept – i) financial domain, ii) legal domain, and iii) project 

management domain. The common understanding and the existing definitions of SPEs 

are also scattered according to these three domains (Brookes et al., 2015: 4). According 

to International Monetary Fund (IMF), SPEs have wide range of activities like finance, 

managing subsidiaries, holding financial assets and liabilities, securitisation of assets, 

cash management, and managing royalty’s and film rights and other asset management 

activities (IMF, 2004: 5). In the financial domain, an SPV, or an SPE, is defined as a legal 

entity created by a firm (known as the sponsor or originator) by transferring assets to 

the SPV, to carry out some specific purpose or circumscribed activity, or a series of such 

transactions (Gorton and Souleles, 2007: 550). SPVs or SPEs are commonly used by 

commercial firms as an off-balance sheet mechanism for financial transactions. These 
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entities do not have any liabilities or physical presence and can be dissolved at any 

moment by the sponsor or originator (Gorton and Souleles, 2007). SPVs have been 

extensively used as a means of securitisation for property-based financial products. An 

SPV may be structured in different ways, depending on what the originator is trying to 

achieve through the vehicle and depending on where it is originated geographically. In 

Canada, SPVs take the form of charitable trusts. In the US, a SPV usually takes the form of 

a limited liability corporation. In Europe, the typical SPV is organised as a limited purpose 

corporation under domestic (i.e. UK) or offshore (i.e. Jersey) law with charitable trust 

owner (PwC, 2011: 6). In Argentina SPEs take the form of mutual funds, trust or 

corporation, etc. (Brookes et al., 2015: 6).  

SPVs as financial structures are nowadays not limited to banks and corporations. They 

are also being used for financing urban infrastructure development as well. SPVs could 

be used for project financing in order to ensure project specific cash flow and for project 

partnering like public-private partnership, joint ventures or consortium (Brookes et al., 

2015). Such investment are usually large scale and the SPVs have pre-defined purpose and 

their powers are limited to the purpose for which they were created. Hence once the 

purpose is achieved, the SPV could be terminated (Blossom Wealth Management, 2015). 

With rising urbanization, cities are in constant pressure to keep up with the pace of 

development by providing services and infrastructure. Mere local taxes and central 

government grants are not enough to finance such large scale development in the cities. 

Hence, many cities have been creating specific financing structures in the form of SPVs or 

SPEs in order to access market capital and debt financing (German Habitat Forum, 2016).  

One such example is from People’s Republic of China where cities since 1990s has 

established an urban development investment company (UDIC) as nominally 

independent companies which could borrow and use funds on behalf of the local 

government (Asian Development Bank, 2010). These UDICs serve as a financing platform, 

as a public sector investor, as a land development agent, and as a project owner and/or 

sponsor. They could also use a range of financing options like bank borrowing, corporate 

bond issues, medium-term commercial bills, and trust instruments. Shanghai Jiushi 

Corporation and Shanghai Chengtou Holding Company are two examples from China that 

were set up by the municipal government of Shanghai in order to finance and implement 
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large scale infrastructure projects (Asian Development Bank, 2010). Another example is 

the Urban Development Corporations (UDCs) introduced in the Great Britain in the 1980s 

and 1990s. The UDCs were seen as both a political and economic mechanism for 

unlocking the development potential of the inner city areas in England and Wales. UDCs 

are the forerunner in reorienting urban policy towards new economic imperatives by 

increasing the land value of the inner city areas through investment in infrastructure, and 

utilizing private sector capital as a mechanism for rejuvenating the cities (Imrie and 

Thomas, 1999: 4). Through introducing the UDCs to work at the local level, the central 

state wanted to restructure the governance mechanisms by reducing the power and 

influence of the elected local authorities by transferring many executive and policy 

functions to single-purpose entities like the UDCs (Thomas and Imrie, 1997: 55). This is a 

form of pro-growth governance, as noted by Pierre (2011b), where the importance is 

given to local economic development at any cost. Much like the SPV structure as 

prescribed by the Government of India for Smart Cities mission now, the UDCs in Britain 

were – 

• governed by boards appointed by the central government 

• typically having a small establishment of officials, with majority of plans, studies, 

etc., being outsourced 

• had been given large budgets to acquire land and buildings and develop 

infrastructure 

• undertake the kind of promotional work associated with ‘place marketing’ or 

‘boosterism’ 

(Thomas and Imrie, 1997: 56) 

The London Docklands Development Corporation (LDDC) is one such example of UDCs 

that shaped the dying docklands of London and the surrounding East End locality. 

Although, LDDC was able to regenerate the part of the area under its agency, it attracted 

a lot of criticism for being 

….unaccountable, for promoting undemocratic practices, failing to deliver 

benefits to the poor and increasing social polarization. It was also attacked, both 

from the left and the right, for contradicting the free market ideology on which it 

was founded as vast amounts of public funds were used for accelerating the 
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restructuring process. Finally, it was criticized for failing in its own terms for not 

attracting the desired levels of inward investment.  

(Florio and Brownill, 2000: 53) 

In the end, it depends on how much planning and financial authority the SPVs have in 

order to become a parallel entity to the local government. Not all SPVs are structured in 

ways either to usurp the powers of the local authorities or to challenge their existence. 

India has had a legacy of formulating sector specific SPVs under the various government 

agencies like the Delhi Metro Rail Corporation, Sabarmati River Front Development 

Corporations Ltd (SRFDCL), Atal Indore City Transport Services Ltd (AICSTL), West 

Bengal Housing Infrastructure Development Corporation Ltd (WBHIDCO), GIFT City Ltd, 

etc. But it is for the first time that a city-wide, urban services-based SPVs are being 

created by the nominated smart cities in India. A common critic of taking an SPV route 

towards urban infrastructure development is that such structures are hostile to external 

scrutiny, their only formal level of accountability is to central / state ministers, most have 

formal powers to bypass local state planning regulations (Thomas and Imrie, 1997: 62), 

and depicts a shift towards neo-liberal governance (Florio and Brownill, 2000: 59). 

2.3. Actor Network Theory 

The analysis of urban governance systems and regimes could be enhanced by enlisting to 

the Actor Network Theory. The latter becomes relevant given the fact that there are 

multiple actors that constitute the functioning of the cities and in turn determine the 

kind of governance regime that takes shape in the urban context.   

The term “Actor Network Theory” was first used by three writers Michel Callon, Bruno 

Latour and John Law (in the English speaking space), in order to describe their specific 

approach to understand scientific and technical innovation (Cressman, 2009). Originally 

the Actor Network Theory (ANT) was used to examine how science and technology are 

made by analysing the spaces where science and technology come into being such as 

laboratories, institutes, boardrooms, funding agencies, and government departments,” 

(Cressman, 2009). These authors and many others started looking into the “sociology of 

science and technology and argued that knowledge is a social product rather than 

something generated through the operation of a privileged scientific method” (Law, 

1992: 381). Thus they focused on the heterogeneous human and non-human actors within 
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the system that led to the formation of scientific products. This theory was utilised to 

understand “how social and material elements – mutually termed actants – associate 

with each other to produce our scientific knowledge of the world through mutual 

processes of social construction and material resistance” (Rydin, 2012: 24). ANT does not 

typically attempt to explain why a network exists; it is more interested in the 

infrastructure of actor-networks, who constitute the network, how they are formed, how 

they function, and if and how they can fall apart ( Actor-Network Theory (ANT), 2007). 

Thus trying to understand how knowledge is produced in a given sociological context.  

Another critical aspect of ANT is that it does not assume that human actors have greater 

influence over non-human actors within a network. Latour (1996) clarifies that an “actor” 

in ANT is not an individual who grabs power by creating a network or allies nor does he 

extends his powers by “networking” with other humans or individuals. He defines: 

An “actor” in ANT is a semiotic definition -an actant-, that is, something that acts 

or to which activity is granted by others. It implies no special motivation of human 

individual actors, nor of humans in general. An actant can literally be anything 

provided it is granted to be the source of an action. 

(Latour, 1996: 7) 

Humans form social networks not only by interacting with other human beings, but also 

with other materials surrounding them. This is how a social order is formed and 

associations emerge. Both these actants carry equal weightage while exploring their 

associations further.  ANT actually uses associations in order to recognize networks, 

rather than looking into the network itself. These associations could then be used to 

understand how some networks become larger and influential than others, how they 

become robust by interacting with both social and material actors, and from where the 

power comes and how it is exercised.  

Rydin (2012) suggests that the basis of ANT is understanding the dynamic ways in which 

relationships between actants are forged, negotiated and maintained and hence could 

be helpful in reviewing controversy (Venturini, 2009, 2010), conflicts and societal shift 

(Rydin, 2012: 25). Callon and Latour say that in ANT there are of course macro and micro-

actors, but it is not presumed that the macro is bigger or have more influence than the 

micro-actors. The difference between them is rather brought forward by the power 
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relations and the constructions of the network. It could well be that the macro-actors are 

far simpler than the micro ones (Dudhwala, no date).  It is this simplicity that masks the 

complex networks that produce the action we see. Law (1992) argues that everything 

around us is a product or effect of heterogeneous networks but usually we do not 

perceive or detect the endless mesh of network complexities. 

2.3.1. Actor-network Theory and urban governance 

As discussed earlier, governance is not synonymous with government, in fact it is more 

than government and includes the process of governing (Montenegro and Bulgacov, 

2014). According to Rhodes (1996) governance refers to self-organizing, inter-

organisational networks (Rhodes, 1996: 660). His work on governance came up after the 

changes of 1980s and 1990s, when governments were busy introducing managerialism in 

the public sector, setting up special purpose bodies such as quangos, and contracting out 

various service delivery tasks to the private sector (Kjær, 2011: 101). Thus there was more 

than one actor pursuing public policy goals during this restructuring process. Following 

Rhodes definition of governance, it can be said that such networks are characterized by 

interdependence, resource exchange, game rules, and significant autonomy from 

government (Montenegro and Bulgacov, 2014).  

In the new theory of governance, networks are seen to have equal possibility of 

positive as well as negative impacts on management capacity (Peters, 2000). Thus, 

it is important to determine how these networks are formed, who forms them, 

and how they function, since they have such direct impacts on governance. 

(Montenegro and Bulgacov, 2014: 111) 

ANT could be used very effectively to understand specific networks within urban 

governance as explained by Rhodes and Peters. Rydin (2012) uses ANT to describe urban 

planning practice by taking a case study of a commercial development in central London 

and the associated networks as they emerged during the planning application stage 

(Rydin, 2012: 27). She explains how policy documents and planning processes can 

become actants to form networks and how their relationship emerges by taking ANT as 

the analytical framework. A key insight from Rydin’s particular work on the London case 

study is that actor networks not only include non-human actors like material objects or 

technologies, but also policy documents, narratives, reports themselves. The point is that 
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non-human actors can take an agency of their own and may steer the processes, which 

unfold in the network / phenomenon that is being examined, beyond the control of 

human actors (to whom agency is naturally ascribed). This is quite important for my 

research where I trace the networks formed by the various actors, both human and non-

human, in the context of Smart City mission in India and the relationship that they would 

have.   

2.4. Smart Cities  

Since I am taking the Smart City development in India as the main subject of my research, 

it is pertinent to first trace back the genealogy of the term ‘smart city’ and more 

importantly why and how it is linked to the question of urban governance. The concept 

of ‘smart city’ emerged from this necessity to deal with the unprecedented urban growth 

and to lead towards sustainable urban development. The origin of ‘smart city’ could be 

traced back to the Smart Growth Movement of the 1990s (Neirotti et al., 2014) which 

advocated new policies for urban planning (Harrison and Donnelly, 2011). Time analysis of 

published literature on Smart Cities by Cocchia (2014) shows that the first study 

concerning this topic is dated back to 1994. There were no publications until 1997, after 

which there has been steady increase and it increases exponentially from 2010 to present 

day (Cocchia, 2014: 24-25). The Kyoto Protocol that was signed in 1997 by 192 nations, 

including the European Union, was responsible in bringing the debate on ‘smart city’ to 

the forefront. In order to design and apply environmental policies as agreed in the Kyoto 

Protocol, countries and cities got interested about ‘smart city’ (Cocchia, 2014) and how 

technology could be used for development. After the internet revolution in the 2000, 

technology based companies like IBM and CISCO adopted this phrase in 2005 “for the 

application of complex information systems to integrate the operation of urban 

infrastructure and services such as buildings, transportation, electrical and water 

distribution, and public safety” (Harrison and Donnelly, 2011: 2). IBM has been the 

propagator of ‘Smart Planet’ and ‘Smarter Cities’ in which businesses, governments and 

civil society could use Big Data to “transform enterprises and institutions through 

analytics, mobile technology, social business and the cloud” (IBM, 2010; cited from Cocchia, 

2014: 26). Thus the use of information and communication technology (ICT) has been at 
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the core of the concept of ‘smart city’ in order to device ‘smart solutions’ for managing 

urban issues. 

The emphasized use of ICT is not the only definition of ‘smart city’. Hollands (2008) sees 

smart city as an “urban labelling” phenomenon that downplays some of the negative 

effects networked infrastructures on cities. Cities by nature are supposed to be smart, 

creative and cultural and by using this marketing label a disjuncture between reality and 

image is created (Hollands, 2008). There are several working definitions that have been 

used for practical and academic purposes. There are varied meanings that have been 

attributed by different authors while interpreting the ‘smart city’. There are various 

elements that are used to define smart city by the scholars and researchers. Based on 

some recurrent shared characteristics, Nam and Pardo (2011) have organised the 

definitions into three clusters – i) technology dimension, ii) human dimension, and iii) 

institutional dimension (Cocchia, 2014; Meijer and Bolívar, 2016; Nam and Pardo, 2011). 

Rather than focusing on distinct components or ‘factors’ like – smart economy, smart 

people, smart governance, smart mobility, smart environment and smart living (Giffinger 

et al., 2007), it is more logical to interpret the smart city through the aforementioned 

three dimensions as the six factors overlap each other. The separation of the concept of 

smart city in the different dimensions shows that the concept is often not used in a 

holistic way, but different aspects of a city are evaluated (Albino et al., 2015, 2016: 1731).  

i) Technology dimension – it is based on the use of technological infrastructure, 

primarily ICT, in order to improve the lives of the people in a city and transform the 

ways in which cities work (Cocchia, 2014). This dimension has other variants like 

intelligent city, virtual city, digital city, hybrid city, etc. Almost all of these variants 

focus on the use of ICT and other such technological support systems in order to 

deliver services to the citizens and monitor infrastructure on behalf of the 

government (Nam and Pardo, 2011). Such argument brings to the forefront the 

idea of a wired city as the main development model and of connectivity as the 

source of growth (Caragliu et al., 2009: 47). 

ii) Human dimension – it is based on people, education, learning and knowledge 

because they are key drivers for the smart city (Cocchia, 2014: 18). Human and 

social infrastructure are indispensable parts of a smart city. Even the technological 
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systems are meant to make lives easier for people. Such an approach also reflects 

on the need for knowledge construction, creation of skilled workforce, which in 

turn leads to economic growth (Nam and Pardo, 2011). 

iii) Institutional dimension – it is based on governance and policy, as cooperation 

between various stakeholders and institutions is very important to design and 

implement smart city initiatives (Cocchia, 2014: 18). Institutional preparation and 

community governance are crucial for the success of smart initiatives. As urban 

planning based on governance with multiple stakeholders is pivotal to smart 

growth, smart city initiatives necessitate governance for their success (Nam and 

Pardo, 2011: 286). 

For my research, I particularly focus on the institutional dimension of the smart cities that 

relates to the policies that are formulated for better urban governance and the various 

stakeholders who come together in order to develop smart cities. 

The definition of smart city also depends upon the domain from which the concept has 

been developed. Literature review by Mosannenzadeh and Vettorato (2014) shows that 

the concept of ‘smart city’ has been developed in three main areas – i) academic, ii) 

industrial, and iii) governmental. Reviewing the literature has also showed that although 

the meaning of smart city is not settled yet; however, there is an agreement on the 

significant role of ICTs in smart urban development for all three areas (Mosannenzadeh 

and Vettorato, 2014b). In academic literature the concept of smart city includes a wide 

range of characteristics, amidst which the use of technology and social innovation are 

the primary ones. The industrial literature is largely dominated by the works of 

international corporations such as ORACLE, IBM, and CISCO. IBM defines Smart City as 

one that uses technology to transform its core systems and optimize the return from 

largely finite resources. The use of smart systems and smart solutions makes cities more 

connected and responsive. The governmental literature published by public 

administrations aim at transforming cities to smart Cities. These works emphasize more 

on the administrative and financial aspects of a smart city (Mosannenzadeh and 

Vettorato, 2014: 687). The meaning of smart city is multi-faceted and its definition 

depends on the stand point one is taking (Albino et al., 2015). The growing use of the 

terminology is an indication of the increasing need to develop new approaches of looking 
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at the city of the future and to think about structured systems to provide answers for the 

diverse and complex questions companies, citizens and governments are facing (Breuer 

et al., 2014: 161). Since each city has its unique economic, social and administrative 

situation, as well as different priorities, the application of this concept would depend 

upon the context and the goals authorities want to achieve (Mosannenzadeh and 

Vettorato, 2014b).  

2.4.1. Smart cities and urban governance 

From the different origins, definitions and utilization of the smart city concept, one 

aspect is quite distinct – the role of government in creating or transforming a “normal” 

city into a “smart” one. Since one of the aims of being smart is to increase citizens’ 

quality of life by improving the efficiency and quality of the services provided by 

governing entities and businesses (Bolívar, 2015), it is pertinent to explore the 

relationship between governance and smart cities. Transforming an ordinary city to a 

smart one would entail the interaction of technological components with political and 

institutional components; institutional readiness such as removing legal and regulatory 

barriers would be required for smooth implementation of smart city initiatives (Chourabi, 

Nam, Walker, J. Ramon Gil-Garcia, et al., 2012). Without a formalized strategy the cities 

may not be able to run smart developments effectively (Casbarra et al., 2014). Thus, 

governance is one of the crucial factors for achieving smart cities or implementing smart 

solutions in the cities. 

In the smart context, the concept of governance refers to a set of principles to be 

adopted by governments for governing and guiding city growth and what principles 

should apply in internal and external stakeholder relations (Casbarra et al., 2014). Cities 

nowadays are recognised as a network of multiple systems, all of which are closely 

connected in meeting human needs and require an integrated vision of a city and of its 

infrastructures, in all its components (Bolívar, 2015). In this case, ANT as an analytical 

framework would be quite useful in understanding the dynamic ways in which 

relationships between actants within the sphere of smart city governance are forged, 

negotiated and maintained. If making cities smarter results in more effective solutions to 

a broad range of societal problems, then nobody should ideally oppose such an idea 

(Meijer and Bolívar, 2016). This would require the current practice of working in silos to 
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be broken down with greater institutional integration, and make sure that efforts in 

smart cities are coordinated rather than isolated (Bolívar, 2015). To reach these 

objectives new technologies, indeed, could be utilized to develop horizontal networks 

between citizens, city governments and government institutions (Casbarra et al., 2014).  

Meijer and Bolívar have identified four typical conceptualization of smart city governance 

– i) government of smart city, ii) smart decision-making, iii) smart administration, and iv) 

smart urban collaboration (Meijer and Bolívar, 2016: 398). Government of a smart city is 

supposed to make right policy choices and implement them in an effective and efficient 

manner (Meijer and Bolívar, 2016). In addition, the government designs the strategy for 

implementing smart initiatives and manages the interactions among the different actors 

directly. This is also a form of bureaucratic governance (or managerial governance) 

where local governments retain the leading role in implementation, management and 

monitoring of policies and smart initiatives (Bolívar, 2015). This links back to Pierre’s 

(2011) argument on managerial governance where regular operations within a city are 

managed by the appointed bureaucrats rather than the political / elected 

representatives. Smart decision-making on the other hand is not about institutional 

restructuring but includes processes by which decisions are implemented (Bolívar, 2015). 

It is about using technology to facilitate and support better planning and decision making 

(SMART Governance Network, no date). New technologies are used to strengthen the 

rationality of government by using more complete information for governmental 

decision-making processes and the implementation of these decisions (Meijer and 

Bolívar, 2016: 400). Smart administration goes a step further from smart decision-making 

concept by not only using technology as a tool but also doing certain institutional / 

internal restructuring in order to implement the decisions in a more effective way. 

Several cities have benefited from the emergence of ICTs that improve their 

administration. It represents a collection of technologies, people, policies, practices, 

resources, social norms and information that interact to support the decision-making 

processes (Chourabi, Nam, Walker, J. Ramon Gil-Garcia, et al., 2012). Smart urban 

collaboration is the most transformative level of smart governance as it is not only about 

the transformation of the internal organization but also of the external organization 

(Meijer and Bolívar, 2016). The focus here is on collaboration of the government with the 
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citizens and all stakeholders in urban life and on participation-based organizational 

arrangements and democratic institutions (Casbarra et al., 2014).  

The success of smart cities is directly linked to their governance as it acts as the primary 

linkage between smart solutions, smart initiatives, citizens and businesses. To reach the 

goals that a smart city presents it is necessary that cities develop governance models 

bringing together multiple stakeholders in driving growth and adaptability (Casbarra et 

al., 2014). There is also a technocratic rhetoric to smart governance where smart cities 

are essentially networks of sensors strewn across the city, connected to computers 

managing vast flows of data, optimizing urban flows and taking humans out of the loop 

and turn them into passive rather than active agents, which could promote the self-

governance model of the smart city if politicians share this vision of smart city (Bolívar, 

2015: 4). Cities like Amsterdam, Barcelona, Copenhagen and Vienna are experimenting 

with smart governance and smart administration but there is no clear answer to the 

question regarding the role of the government in this initiative. There are no definitive 

conclusions and the mode of governance would depend on the context and need of the 

cities. Therefore, India has taken its own path to define and formulate what ‘smart cities’ 

in its specific context and what would be the components of such a city.  

 Since we are moving towards a more urbanised world, it is important to understand the 

critical aspects of urban governance and how institutions play a role in determining the 

future of the cities. Moreover, the kind of governance that a city aspires to have also 

shapes the outcomes related to the services that are provided to the citizens. To my 

understanding smart cities is one such way through which better services could be 

provided to make the cities a better place to live at the end of the day. Smart cities is not 

the end but rather the means to usher in change towards managing the cities in an 

efficient way. Lastly, ANT provides with the framework to depict and explore the inter-

linkages and relationships that the various actants (or actors) have in the context of 

smart cities and what possible impact such networks would have on the overall urban 

governance.   
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3. Understanding the context 

Although the cities in India are becoming economically more important, contributing to 

60 percent of its GDP (Shankar and Patra, 2015), yet the infrastructure and basic service 

levels in the cities are not able to serve the increasing urban population equitably (The 

Planning Commission, 2011b). The reason for such shortcoming is attributed to the weak 

local governments and complicated urban governance regime prevailing in the cities. 

Since, the focus of this research is to look into the Smart Cities mission from the point of 

urban governance, it is important to understand why it is difficult to manage Indian cities 

in the first place, starting with the kind of urbanisation India is experiencing to the critical 

issues related to the governance structure in the cities.  

3.1. Urbanisation in India 

India currently has the second largest urban community in the world with about 380 

million people living in urban areas (Census of India, 2011). Figure 1 below shows the 

decadal growth of total and urban population in India and projected population in 2021 

and 2031.  

 

Figure 1: Projected population growth in India 

Source: Data from Census of India and United Nations, figure prepared by author 
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According to McKinsey Global Institute (2010) (MGI), the urban population in India will 

increase to 590 million by 2030. MGI also estimates that cities could generate 70 percent 

of net new jobs created by 2030, produce around 70 percent of Indian GDP, and drive a 

near fourfold increase in per capita incomes across the nation (Sankhe et al., 2010). In the 

global context, the scale of India’s urbanisation will be massive. India will have 6 

megacities with 10 million plus population, 68 million plus cities, and 13 cities with more 

than 4 million people (McKinsey Global Institute, 2010). Interestingly, even though the 

absolute urban population is quite high, yet the urbanisation rate is low (32 percent) 

when compared to countries like China (54 percent), Mexico (79 percent) and Brazil (85 

percent) (United Nations, 2014a). The World Bank (2016) refers this sluggish growth to 

‘hidden urbanisation’  as growth is seen on the peripheries of major cities, and is mostly 

not captured by official statistics (Kumar, 2016; The World Bank, 2016).  

According to the Agglomeration Index, a globally applicable alternative measure of 

urban concentration, the share of India’s population living in areas with urban-like 

features in 2010 was 55.3 percent.  This compares to an official urban share of the 

population of just over 31 percent, suggesting the existence of considerable hidden 

urbanization. 

(The World Bank, 2016) 

Confirming this observation, Census of India 2011 reveals that there is an increase in the 

number of towns from 5,161 in 2001 to as many as 7,935 in 2011. Interestingly, almost all of 

this increase reflects in the growth of ‘census’ towns (which increased by 2,532) rather 

than ‘statutory’7 towns (which increased by only 242) in this decade (The Planning 

Commission, 2011a). According to the World Bank (2016), the population growth in major 

cities like Delhi, Mumbai, Hyderabad, and Kolkata, has been fastest on their peripheries, 

in areas beyond their official administrative boundaries and the inner city growth rate has 

declined. This is reflected in the difference between large growth rate of the districts 

immediately next to the cities and the growth rate of the cities themselves. Delhi, for 

example, experienced a population growth of 1.9 percent a year between 2001 and 2011, 

                                                             
7 Statutory towns are those that have an urban administration like the municipality or Municipal Corporation 

and Census towns are those that are recognised by the Census of India exhibiting urban characteristics of 

population density and economic activities but have a rural governance structure and usually lack requisite 

urban infrastructure of sanitation, roads, etc. – Census of India 
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while Gautam Budh Nagar which is located just to the east of the city grew at 4.1 percent 

a year (The World Bank, 2016). Most of this growth is a result of natural increase in 

population rather than migration to cities and urban pull factor (Balsari, 2012). This 

‘messy urbanisation’ is indicative of the failure to adequately address congestion 

constraints that arise from the pressure of urban population on infrastructure, basic 

services, land, housing, and the environment (Kumar, 2016). The Planning Commission of 

India (2011) has recognised that more Indians would inevitably live in urbanized 

conglomerations, with densification of villages, sprouting of peri-urban centres around 

large towns, affecting their quality of life and livelihoods, and in turn affecting the 

economic growth of the country (The Planning Commission, 2011a).  

Another added challenge that India’s urbanisation poses is that of unplanned growth and 

urban sprawl. Planning regulations and frameworks have tended to hinder urban 

concentration and push growth into the urban periphery, which entails high economic 

and environmental costs (OECD, 2014). In order to sustain continued economic growth, 

cities in India will need better infrastructure and service delivery. Access to basic services 

like water, sewer, education and health will come under immense pressure if the current 

deficit is not tackled and if future demand is not taken into consideration. The ability to 

manage urbanisation and prepare cities for their new role is one of the biggest 

challenges India is facing. The growth momentum cannot be sustained if urbanisation is 

not accommodated and facilitated (HPEC, 2011: 5). In order to transform into developed 

economies, cities need to utilise the opportunities of urbanisation in a more efficient 

way. Mohan and Dasgupta (2004) attribute the low levels of urbanization in India to 

inadequate economic policy and insufficient urban infrastructure investment. Since 

India´s GDP is dominated by service sector economy (Mohan and Dasgupta, 2004), 

majorly located in and around the cities, leading to a rise in urban population. But 

urbanization as a process in itself has not been able to benefit city dwellers equally. Cities 

in India today are facing challenges of rising income inequality, shortage of affordable 

housing and generation of informal and semi-formal employment opportunities. 

Proliferation of slums, ailing transport sector, inadequate water and sewer systems, high 

levels of pollution are some of the problems that are eating into the city ecosystems, 

restricting liveability and hampering more productive economic growth (McKinsey Global 
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Institute, 2010; Mohan and Dasgupta, 2004). Thus, the urbanisation story in India is 

riddled with rapid population growth in the urban periphery and the medium sized cities, 

rising service sector economy and widespread inequality in the cities. 

3.2. Urban development initiatives 

Being an agro-based economy, it took some time to associate non-agricultural economic 

growth with the emergence of the urban centres in India. There has been political 

resistance to give cities their due recognition as they were considered anti-rural in the 

agrarian society (Tiwari et al., 2016: 39). Urban areas instead of being seen as an 

opportunity were perceived as entities that are a burden, unruly and chaotic (Mohan and 

Dasgupta, 2004: 13).  This has resulted in sluggish urban infrastructure development – 

cities have failed to keep pace in providing basic services with the increasing population 

and economic activities. According to  the Government of India’s High Powered Expert 

Committee (HPEC), the current deficit in urban infrastructure and service provision can 

be attributed to a combination of factors such as chronic neglect of urban planning and 

infrastructure development by state governments, the Government of India’s lack of 

leadership, fragmented and/or overlapping institutional responsibilities, and low 

recovery of operating and maintenance costs by utilities (HPEC, 2011; cited from World 

Economic Forum, 2015: 7). 

Given the current trend of urban growth and the shape cities are in, India will need vast 

resources in order to reap the benefits of urbanisation. The specific challenges facing 

Indian policy makers will be related to managing urban spatial expansion, improving 

infrastructure, and access to services and transportation (OECD, 2014). According to 

HPEC, approximately INR8 39.2 lakh crore9 over 20 years is needed as capital investment 

in urban infrastructure and services if India is to maintain and accelerate economic 

growth. Another INR 20 lakh crore is required for operation and maintenance (O&M) 

(HPEC, 2011). Both these figures add up to USD 1 trillion. The Planning Commission has 

noted that India spends USD 17 per capita per year in urban infrastructure, whereas most 

benchmarks suggest a requirement of USD 100 per capita (The Planning Commission, 

2011b) or even higher upto USD 134 per capita (McKinsey Global Institute, 2010). It is a 

                                                             
8 1 USD = INR 66 (approx.) 
9 1 trillion = 1000 billion = 1 lakh crore 



 
37 

daunting task for the government alone to raise such huge amount of capital and hence 

investment from the private sector is essential in order to make the cities liveable and 

sustainable.   

Since Independence, there has been efforts to develop urban areas in India through the 

Five Year Plans (economic planning in India). Due to the trans-border migration 

immediately after the Independence, the first three Plans between 1951 – 66 looked into 

resource allocation for housing construction and infrastructure improvement and for 

building up urban related organisations in the States (Savage and Dasgupta, 2006: 46). 

This form of restricted or compartmentalised urban development continued until the 

Ninth Five Year Plan (1997 – 2002) as India was still considered to be an agro-based 

economy and cities did not feature in the political landscape. It was only during the Tenth 

Five Year Plan (2002-07) urbanisation was recognized as the fact that played a key role in 

accelerating the economic growth in 1980s and 1990s as a result of the economic 

liberalization and brought back the focus on strengthening the urban local bodies 

(ULBs), in order to reap the benefits of urbanisation (INSIGHTS, 2014). And finally in the 

Eleventh Five Year Plan (2007 – 2012) concentrated efforts were taken by the 

Government of India in order to reshape the urban areas. Through the Eleventh plan 

some innovative changes were brought in through capacity building, increasing the 

efficiency and productivity of the cities, dismantling the monopoly of public sector over 

urban infrastructure, and using technology as a tool for rapid urbanization. In this 

direction the Jawaharlal Nehru National Urban Renewal Mission10 (JnNURM) was 

launched in 2005. It was the first mission-mode programme focusing on integrated 

development of the urban infrastructure and services through exclusive funding. 

JnNURM was launched in 65 cities and was designed to run for 7 years between 2005 and 

2012 (INSIGHTS, 2014), envisaging an investment of more than INR 1,00,000 crores11 

(approx. USD 18 billion) with a central share of nearly INR 66,000 crores (approx. USD 11 

billion) (Press Information Bureau, 2013). It was later extended till 2014 and had a total 

fund allocation of INR 40,495 crores (approx. USD 7 billion) (NITI Aayog, 2013).  

                                                             
10 Further programmatic details of JnNURM is available at https://jnnurmmis.nic.in 
11 1 crore = 10 million 
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Two unique features that JnNURM introduced in the urban development sector in India 

were – i) linking central assistance or subsidies from the national government to 

governance reforms made at the local level (reform linked credit subsidy), and ii) 

distributing the burden of providing infrastructure solely from public bodies to private 

agencies by creating public-private partnerships (PPP) and special purpose vehicles  

(SPVs) (Birkinshaw, 2015; Economic Survey, 2009; Savage and Dasgupta, 2006). Since 

urban development has been plagued by limited financial and technical capacities of the 

ULBs and their decision-making abilities, “JNNURM aimed at addressing the two parts of 

the problem together - by incorporating the issue of delegation of powers from the States 

to the municipalities and enhancing the capacities of the local bodies, as part of the 

programme package”, Dr. Sudhir Krishna (JNNURM : Report Card and Road Map, 2012: 4).  

JnNURM had been effective in bringing the focus onto the urban agenda of reforms and 

create dynamism in a sector which has long suffered from neglect and had certainly 

focused attention of the policymakers in all three tiers of the government (national, state 

and local) on the challenges facing the cities and towns of India (HPEC, 2011). But the 

programme in overall was unable to bring in the pace of urban development and reforms 

that were initially envisaged and degenerated to a capital source for stand-alone urban 

infrastructure projects with funding delinked from reforms (Anand, 2013). Dr. Krishna 

admits that the mismatch between the achievement of reforms and progress of 

implementation of the projects created some complications but at the same time the 

governance reforms brought in by the mission were commendable enough (JNNURM : 

Report Card and Road Map, 2012: 6). As per the preliminary assessment of JnNURM by 

HPEC (2011), the mission exposed the lack of capacity at local government level to 

prepare and implement urban infrastructure projects. The Committee was of the opinion 

that the capacity of ULBs to improve governance and enhance their ability to prepare, 

implement and manage projects, is crucial even when funds are not a constraint (HPEC, 

2011: 33). To sum up, targeted investment for urban development came quite late in the 

Indian cities, widening the infrastructure gap. And JnNURM revealed it was important to 

build the capacities of the local governments first in order for them to handle the 

pressures of urbanisation, plan and execute urban development projects, and most 

importantly finance such projects.    
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3.3. Urban governance and 74th Constitutional Amendment Act 

During the launch of JnNURM, former Prime Minister of India Dr. Manmohan Singh 

stated,  

“There is no doubt that India by and large still lives in our villages. But the 

development process of the past five decades has made a significant difference. An 

increasing share of our population now lives in urban India. Urbanisation is a 

relentless process, which has come to stay and has to be factored into all our 

developmental thinking and development processes. We have already added 65 

million persons to our urban population in the decade of the `90s alone…. Cities 

unfortunately with some exceptions, have not been enabled to look inward and 

build on their inherent capacities, both financial and technical, and instead are still 

being seen in many states as ‘wards’ of the State governments.  This should and 

this must change.”  

(Prime Minister’s Office, 2005) 

While implementing JnNURM, the deficiencies in the capacities of the ULBs came into 

the forefront of the urbanisation debate. Cities were not in the position to take over such 

huge of amount of financing on their own. One of the important factors for such 

incapacities has been attributed to the half-hearted decentralization efforts that has 

happened after the passage of the 74th CAA in 1992. During the Seventh Five Year Plan 

(1984 – 89), the National Commission on Urbanization (1988) submitted its report and 

65th constitutional amendment was introduced in the Lok Sabha in 1989. This was the 

first attempt to give urban local bodies a constitutional status within the three tier 

federal structure of India. Initially denied due to the long standing political notion of 

cities being bad to the agricultural sector in India, it was finally passed in 1992 as the 74th 

amendment to the Constitution of India and came into force in 1993 (INSIGHTS, 2014). 

Figure 2 shows the federal structure of the Indian governance system. The Act provided 

the pathway for initiating reforms in the constitution, composition and functioning of 

urban local governments and empowered state governments to amend their Municipal 

Acts accordingly (Aijaz, 2007: 5).  
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Figure 2: Federal Structure of India 

Source: Fransz, 2012 

The HPEC (2011) report pointed out that the state governments, which have the principal 

constitutional responsibility for urban development, have not empowered the ULBs even 

after 24 years of the amendment (HPEC, 2011). The 74th CAA envisaged creation of vibrant 

urban local bodies, which would be empowered with funds, functions and functionaries 

(NIUA, 2015). Unfortunately the situation has not improved substantially after the 74th 

CAA, which formally recognised ULBs as the third tier of government, but only 

‛recommended’ that state governments assign them a set of 18 functions under the 

Twelfth Schedule12. State governments have only partially complied with devolution, and 

this has not been accompanied by the devolution of funds and functionaries (HPEC, 2011: 

87). Some states like West Bengal, Kerala, and Madhya Pradesh have been able to 

devolve the functions to the ULBs to a great extent but even then the overall progress of 

devolution by state governments has been slow. The reallocation of roles and 

responsibilities as well as related financial powers and resources has left a lot to be 

desired (Savage and Dasgupta, 2006).  

                                                             
12 Further details on the 74th CAA and the Twelfth Schedule of the Constitution of India is available at 

http://moud.gov.in/legislation/constiution, accessed October 22, 2016 
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The question that arises here – why has been the process of decentralization so slow? 

The answer to this lies in the way the 74th CAA was laid down by the legislators. 

According to the CAA, the states can, but are not legally mandated to, devolve power to 

municipalities under the 74th CAA. As a result, states have not given as much authority to 

municipalities as the drafters of the 74th CAA originally envisioned (Murthy and Mahin, 

2015). Also the 74th CAA only noted down the fiscal responsibility of the ULBs but were 

not given the power to generate revenue on their own. Thus, India’s efforts at building 

the third tier of the governance structure has been half-hearted with only speaking of 

administrative decentralization and not looking into fiscal decentralization as well. 

Hence, even after 24 years, the ULBs are not institutionally strong, lacking technical and 

financial capacities to undertake the most complex tasks of dealing with rapid 

urbanisation.   

The institutional framework for the urban areas in India is also very complex13. The 

responsibility of urban governance is split into three levels. The central (union) 

government has a supervisory, facilitative role and supports policy making. The state 

governments have the primary role in urban governance, often bearing the responsibility 

of providing basic amenities and services through state departments, state-level boards, 

statutory and non-statutory bodies at the city level, and financial support in planning and 

implementing infrastructure projects. The ULBs, after the 74th CAA, are responsible for 

the operation and maintenance of basic services and in some cases implementation of 

infrastructure projects (for example, JnNURM, and other such mission-mode 

programmes). The ULBs remain heavily dependent on the state governments for funding 

and permission for their own tasks (Agence Française de Développement, 2014). Thus, in 

reality the cities are far from gaining autonomy and taking their own decisions. State 

governments have been reluctant to devolve powers to the ULBs, reinforcing the 

perception that ULBs are subordinate entities under day-to-day control of the state 

governments, obligated to them, not only for the development of the cities, but also 

often for their very survival (Sharma, 2014: 46).  

                                                             
13 Knowledge gained by author through her professional engagement with the Urban Local Bodies in India 

while supporting the implementation of various urban development programmes at the city level. 
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Apart from these three governance tiers, the organisational structure at the local level is 

also quite complex. The responsibilities of delivering basic services are fragmented, 

making cooperation a challenging task14. As mentioned before, the ULBs are usually in 

charge of operation and maintenance of basic services; functions of water supply and 

sewage collection are dealt by state parastatal agencies; functions related to urban 

planning are taken care of by either by the state planning departments (or boards) or by 

the metropolitan development authorities (in case there is an identified urban 

agglomeration authority); functions related to urban transport and environment are 

addressed by state government departments themselves (FICCI, 2011). Most often than 

not, these agencies do not communicate with each other and let alone cooperate, even 

though they might have overlapping jurisdiction areas or conflict of interests.  

The simplest example of this is the perennial digging of city roads by various 

agencies to lay utility infrastructure. The same road could, at different times within 

a short span of time, be excavated upon by telephone utility providers, city gas 

distribution providers, sewerage utility, water supply utility, public transport 

corporation and electricity utility as a result of which stretches of city roads may not 

be available for large section of time continuously. 

(Sharma, 2014: 17) 

This scenario of management or mismanagement of local affairs is reminiscent of the 

colonial legacy and the British model of handling urban development where a number of 

ad hoc local authorities like school boards, health boards, burial boards, were created 

with overlapping jurisdictions and a lack of coordination with the local government 

(Chaubey, 2003: 21). Figure 3 below indicates the various agencies working at the 

city/local level and the kind of importance or presence they have (depicted by size of the 

circles) while deciding on the terms for urban service delivery by the state government. 

                                                             
14 Knowledge gained by author through her professional engagement with the Urban Local Bodies in India 

while supporting the implementation of various urban development programmes at the city level. 
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 Figure 3: Various agencies under the State Government dealing with functions in the urban areas 

Source: Prepared by author 

Scholar Abhijit Dutta (1999) points out that such unclear local jurisdiction and 

multiplication of authorities is the bearer of the colonial history. Even during the colonial 

period, the municipal corporations were seen as utilitarian bodies without any political 

representation (Mathur, 1999).  Colonial urban policy, as identified by Oldenburg, was 

designed to ensure the security of the ruling class by an elaborate system of political 

control of all urban public institutions (Mathur, 1999: 89). The parastatals and state utility 

departments are still bearers of such colonial legacy. The remnants of such distinction is 

also apparent in the way local governments are structured. The ULBs in India have two 

distinctive wings involved in the functioning of the ULBs, as shown in figure 4 below,  – i) 

executive wing – related to day-to-day administrative functions of the ULB, and ii) 

legislative wing – formed by the elected members or (ward) councillors and the mayor 

who deal with long term planning for the cities. In terms of administration, the decision-

making processes in urban governance are both ‘programmed’ and ‘non-programmed’ in 

the context of Indian cities. This is a classic model of the managerial governance 

structure as demonstrated by Pierre (2011). 
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 Figure 4: Organisational Structure of Municipal Corporations in India 

Source: From various Municipal Corporations of India, prepared by author 

The functions which involves daily operations such as taking out tenders and selecting 

contracts, property tax billings, issuing trade licenses, arranging and maintaining 

municipal services, are, for the most part, ‘programmed’ and are under the jurisdiction of 

the executive wing consisting of state appointed bureaucrats. The political leadership or 

the legislative wing on the other hand is given jurisdiction over 'non-programmed' 

decisions that relate to making options and assessing alternative courses of action in a 

multi-choice situation, and evaluating the potential outcomes by anticipating possible 

future consequences of action. And most importantly, the state government can 

intervene in the legislative wing’s decisions and supersede their roles through executive 

order (Mathur, 1999: 112). Such conflicting roles also result in contentions, where elected 

councillors could inevitably hinder the administrative processes for political gains. 

Sometimes the bureaucrats could also challenge the councillors at the overt or covert 

instance of higher level bureaucracy or state level politicians (Mathur, 1999: 114). Thus, 

urban governance in India is indeed a complex maze that will need further strengthening 

and clarification of roles in order to deliver the needs of the cities and citizens.  

This chapter took a critical look into the reasons for the hidden urbanisation and the late 

prioritisation of the urban in the context of India. These issues coupled with half-hearted 

efforts at decentralisation have weakened the position of the cities to take charge of the 
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urban development processes. It is pertinent that the cities have weak governance 

regime which has resulted in limited success of urban development programmes like 

JnNURM, which is why it is vital to strengthen the local governments first before taking 

up other urban development programmes in India.  
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4. Smart Cities Mission 

Taking the lessons learnt from JnNURM forward, the newly elected central government, 

under Prime Minister Mr. Narendra Modi, took measures to modify the urban 

development programmes in order to tackle the challenges of urbanisation in India. Since 

JnNURM had multiple components like water, sewerage, housing, transport, compacted 

into one programme, it was difficult for the cities to prioritize and work on the most 

needed component. Hence, funding for the new programmes15 were split to make it 

easier for the states and the cities to plan and implement the most relevant projects. 

Smart cities mission is one such ambitious programme that was initiated to improve the 

quality of life of the people and to attract more investments into the cities. In order to 

delve deeper into the implementation mechanism of this mission, which is the focus of 

this research, it is essential first to make a critical assessment of some of the key features 

of the mission and how it is different from the global rhetoric on smart cities.  

4.1. Components of the mission 

As per the guidelines, the objective of the mission “is to promote cities that provide core 

infrastructure and give a decent quality of life to its citizens, a clean and sustainable 

environment and application of ‘Smart’ Solutions….It is meant to set examples that can be 

replicated both within and outside the Smart City, catalysing the creation of similar Smart 

Cities in various regions and parts of the country” (Government of India, 2015: 5). The 

mission will be implemented in 100 selected cities in five years (FY 2015-16 to FY 2019-20). 

It came out from the literature review that there is no universal definition of a ‘smart 

city’. Similar thoughts were expressed by the Indian government while defining the 

smart cities in the Indian context. For India, including the core infrastructure within the 

ambit of Smart City was more important than relying solely on the ICT component. Figure 

5 shows the components of the smart cities that the Government of India has envisaged 

while shaping this mission. The focus is on building the physical infrastructure like water 

supply, waste management and mobility of the cities in order to realise the aim of the 

mission. The government has not made a deliberate attempt to define smart cities solely 

                                                             
15 Further details on the various on-going urban development programmes in India could be obtained at 

http://moud.gov.in/, accessed on January 14, 2017  
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based on the use of technology and ICT solutions which is pragmatic, given the 

conditions cities are in at the moment.   

 

Figure 5: Components of Smart City 

Source: Government of India, 2015b 

Three pivotal areas of intervention for the cities under this mission are: 

• Area-based development by retrofitting an existing area of 500 acres within the 

city or by redeveloping an area of 50 acres by improving the level of infrastructure 

and basic services. 

• New areas or Greenfield development of more than 250 acres using innovative 

planning, plan financing and plan implementation tools (e.g. land pooling/ land 

reconstitution) with provision for affordable housing.  

• Pan-city development with application of selected smart solutions to the existing 

city-wide infrastructure, like traffic and transportation systems.  

(Government of India, 2015b: 8). 

Thus, apart from the pan-city solutions, there is no major integration of ICT systems for 

making the cities ‘smart’. The targets as laid down by the mission guidelines are more of 

infrastructure improvement. According to Prof. Saswat Bandopadhyay, the debate over 
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urban development in India has been so long stretched that it has now become mundane 

to just speak about basic services or infrastructure. In that way, Smart Cities brings in 

something more ‘catchy’ to the table (interview with Prof. Saswat Bandopadhyay, 

31.08.2016). Dr. Gangadhar Jha, goes a step further to describe Smart Cities as a cruel 

joke on the teeming millions who do not have access to basic urban services and also 

large section of middle class that have deficient, erratic and unreliable supply of urban 

services. He believes that before embarking on this mission, these deficiencies and gaps 

needed to be addressed. Jumping on the smart cities bandwagon will further accentuate 

the stratification in urban areas (e-mail conversation with Dr. Gangadhar Jha, 18.04.2016 

and 26.04.2016). Hence, there has been a mixed response to this mission and if it would 

be able to bring in the changes that the Indian cities require. 

4.2. Selection process 

The selection of the cities was done as a two-step process. At first there was a shortlist of 

potential cities depending on the criteria16 provided by the central government 

(Government of India, 2015b). The cities were then selected by the State governments 

and the list of 97 cities17 (two were added later) was announced on August 2015 (TNN, 

2015). Of the 97 cities and towns, 24 are capital cities, another 24 are business and 

industrial centres, 18 are culture and tourism influenced areas, 5 are port cities and 3 are 

education and health care hubs (Jeelani, 2015). The next step was the ‘City Challenge’ 

stage where the shortlisted cities prepared their own Smart City Proposals (SCP) that is 

appropriate to its local context, resources and levels of ambition. The SCPs of each 

shortlisted city was expected to encapsulate either an area-based solution or greenfield 

development model, or a mix thereof and a Pan-city feature with smart solution(s) 

(Government of India, 2015: 8-9). According to the guidelines, the SCPs should contain 

plan for mobilisation of resources, intended outcomes in terms of infrastructure up-

gradation and smart applications, and have components of ICT in order to make service 

                                                             
16 The formula gave equal weightage (50:50) to the urban population of the State/ Union Territory (UT) and the 

number of statutory towns in the State/UT 
17 Full list of cities is available at http://timesofindia.indiatimes.com/india/Full-list-of-98-smart-

cities/articleshow/48694723.cms, accessed on November 5, 2016 
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delivery hassle-free for both the ULBs and the citizens and bring the government closer 

to the people.  

Till November 201618 60 cities have been selected out of the 100, based on the SCPs that 

they had prepared and submitted to the central government. According to Mr. Frank 

Samol19, most cities focused on the Area-based approach rather than the Pan City 

proposal. The quality of the proposals also varied from one city to the other. He added 

that the feasibility and workability of the proposals are questionable. Cities have written 

about raising the basic service levels but have not talked about the sources of those 

provisions – from where will the water come? Where the sewage would flow or the solid 

waste would be disposed of and treated? Such simple ideas were missing (interview with 

Mr. Frank Samol, 17.03.2016). Researcher Bhanu Joshi analysed the proposals of the 20 

cities and noted that 71 percent of the projected funding from the mission will be spent 

on area-based development, the beneficiaries of which are about 4 percent of the city’s 

population on average (Joshi, 2016). Figure 6 shows the percentage of funding that 

would go into the area based development of each of the selected city vis-à-vis the 

percentage for the Pan City proposals of the first 20 cities. The average investment for 

the Area based development is INR 2000 crores approximately (USD 310 million approx.) 

and for the Pan City proposals the average is INR 584 crores (USD 90 million approx.). 

Thus, the total investment for the first 20 cities is about USD 8 billion, which is a huge 

leap from the investment under JnNURM.  

                                                             
18 Refer to annexures 3 and 4 for details on the selected cities  
19 The SCPs were evaluated by a selection committee comprising of 3 national and 3 international experts, 

constituted by the Ministry of Urban Development. Mr. Frank Samol was one of the members of this selection 

committee. 
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Figure 6: Percentage of funding for the two streams of development under Smart City Mission 

Source: Smart City Proposals submitted by the cities, data analysed and compiled by author 

4.3. Financing Smart Cities 

The central government proposes to give financial support to the extent of INR 48,000 

crores (USD 7.5 billion) over five years i.e. on an average INR 100 crore per city per year. 

An equal amount, on a matching basis, will have to be contributed by the State/ULB; 

therefore, nearly INR 1 lakh crore (USD 15 billion approx.) of government funds will be 

available for Smart Cities development (Government of India, 2015: 13). But this amount is 

just 20 percent of the funding that is required in these cities and the rest 80 percent is 

expected to be contributed by the private sector (Balachandran, 2016). Excluding the 

grants from the central and state governments, the remaining funding requirements for 

projects envisaged under the mission are to be met through a host of tools available to 

the ULBs. These include public-private partnerships, user charges, 14th Finance 

Commission allocations and land-based fiscal tools such as property taxes and 

betterment taxes, municipal bonds, loans from bilateral and multilateral organisations, 

the National Investment and Infrastructure Fund (NIIF) (Pal, 2016). Central government 

has also recommended that the SCPs should include ways to converge funding options 
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from other programmes and missions like AMRUT, Swachh Bharat, HRIDAY, Digital India, 

Housing for All, etc. at the city level. To sum up, it is quite apparent that the cities have to 

find financial resources in order to fund the projects under the mission. A closer look at 

the proposed funding options, figure 7, of the first 20 options reveal that the cities have 

very low to nil own sources and are depending heavily on private sector finance to be 

generated through PPPs.  

 

Figure 7: Percentage of funding options proposed by first 20 cities 

Source: Smart City Proposals submitted by the cities, data analysed and compiled by author 

The over reliance on private funding and on the ULBs ability to raise such huge amount of 

resources on their own are the biggest risks. The probable sources of raising these funds 

as pointed out in the SCPs are user fees/charges and land-monetization, both of which 

seem unrealistic to many professionals in India.  Mr. Samol said that the huge amount of 

funds that the cities are planning to raise through private investment was questionable 

and would definitely require further clarification. There is lot of emphasis on user charges 

and user fees but no explanation on who would pay these fees and charges and how 

would it be done. Most of the cities have stated that real estate and land would be the 

sources for private capital and funding but according to him that too was very ambitious 

given most cities in India do not have updated land records, land maps or master plans. 
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Prof. Mathur reiterated similar concerns. According to him the vary basis of financing the 

smart cities, i.e, by leveraging land is dangerous in the context of Indian cities. There is a 

complete disconnect with the realities. The land market in India per say is completely 

distorted. Real estate in cities is lying unused or is sub optimally used. Given this scenario, 

financing smart cities would be a difficult task (interview with Prof. Om Mathur, 

13.04.2016). Prof. Bandopadhyay said that the heavy reliance on land value capturing and 

real estate development for financing smart cities is flawed. None of the cities have done 

any land market study to analyse the potential of monetizing land which could lead to 

perilous effects. He thinks that most of the cities would be dependent on the central and 

state government grants and would be in no position to raise private equity from the 

market to finance their smart city proposals. 

As discussed previously, the ULBs in India, specifically the medium and smaller ones, are 

not yet capable enough to handle such enormous technical and financial tasks. Although 

the efforts to devolve powers to the local level is yet to be completed, nevertheless 

some States and cities have been able to build their capacities through JnNURM and are 

continually exploring new ways of raising their own resources and meeting their 

investment requirements. But one predominant feature of ULBs has been the dreary 

flow of private capital. This not only affects the financial kitty of ULBs, but also 

disincentivises the participatory role of citizens in city improvement (Ravi, 2016). The 

financing options available for the ULBs as listed down by the mission appear to be 

plenty, but in terms of the scale of mobilisation of resources, most of these sources are 

limited. For instance, revenue from user charges for water supply or other civic 

amenities, even in the best performing municipality, account to only 40 percent of the 

total expenditure due to leakages and unmetered use. Property tax coverage in most 

cities is not 100 percent, and the rates are not reflective of the value of the properties 

(Pal, 2016). Thus, there are concerns that inadequate financial resources and weak local 

capacities could lead to delayed execution, deficiency in services, compromised quality of 

services, defaults in maintenance, wrong investment and expenditure, inadequate cost-

recovery and eventually a failure of the mission (Ruparel, 2016).  



 
53 

4.4. Implementing Smart Cities 

The mission is envisioned to be implemented through Special Purpose Vehicle (SPV), 

established as a Limited Company under the Companies Act, 2013 and promoted by the 

State/UT and the ULB jointly, both having 50:50 equity shareholding. The private sector 

or financial institutions could be considered for taking equity stake in the SPV, provided 

the State/UT and the ULB share are equal to each other, and the State/UT and ULB 

together have majority shareholding and control of the SPV. Funds given by the central 

government to the SPV will be in the shape of tied grants and kept in a separate escrow 

account. These funds are to be utilized only for the purposes as planned in the SCPs and 

subject to the conditions laid down by the central government. The SPV will plan, 

appraise, approve, release funds, implement, manage, operate, monitor and evaluate the 

Smart City development projects. The SPV will be headed by a full time CEO and have 

nominees of central government, state government and ULB on its board (Government 

of India, 2015b). The SPV is at liberty to raise finance from market, collect taxes and 

surcharges, enter into joint ventures and PPPs and take all decisions related to the 

implementation of the SCP. Along with transfer of financial control, the SPV is also seen 

as a mechanism for transfer of political control. The guidelines state “delegating the 

rights and obligations of the municipal council with respect to the Smart City project to the 

SPV” as well as “delegating the decision-making powers available to the ULB under the 

municipal act/Government rules to the Chief Executive Officer of the SPV” (Government of 

India, 2015b: 39), in order to ensure operational independence and autonomy in decision 

making and mission implementation. Thus making a city to be run as a company with 

shareholders, providing services and treat its citizens as anything other than sources of 

revenue (Sampath, 2016).   

The SPV is another added actor in the realm of urban service delivery in the Indian cities. 

Figure 8 shows that the SPV gets added to the myriad of other institutions already 

grappling with the issues related to urbanisation and urban development. There has been 

a mixed response towards establishing SPVs as implementing agencies of the Smart 

Cities mission. Some experts whom I have interviewed are of opinion that since the ULBs 

are not technically and institutionally capable enough to handle the planning and 
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execution of the projects, an independent body would be better equipped to handle the 

management of the mission at the city level. 

 

Figure 8: SPV as an added actor in the urban development sector of India 

Source: Prepared by author 

According to Mr. S. R. Ramanujam it would be good to have a separate entity dealing 

with project implementation on ground with professionals and experts managing its 

activities. He did not think that SPVs would be in conflict with the functions of the ULBs 

and it would be easier for the ULBs themselves if the SPVs took up the task of 

implementing the projects under the Smart Cities mission (interview with Mr. S. R. 

Ramanujam, 09.04.2016). Mr. Bankim Kalra had similar ideas when he said that the Indian 

cities are not going to become independent entities any time soon. He said that the since 

the political wing or the elected representatives were not usually from the technical 

backgrounds, it is always good to have technocrats like commissioners and engineers 

(interview with Mr. Bankim Kalra, 26.02.2016). Prof. Bandopadhyay stated that this is a 

paradox in the whole discourse of Smart cities in India. If the cities need to be smart they 

would definitely require smart government. But constituting SPVs for implementing 

projects seem to bypass the democratic processes of the local government. Bhanu Joshi 
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(2016) writes, “bypassing political chaos and employing participation shortcuts to produce 

aggrandising structures of glass and steel, thinking that our cities would become inclusive 

and sustainable, is clearly not a very smart idea” (Joshi, 2016: n.p.). 

On scrutinizing the structure of the SPVs more closely, the cause for such divided opinion 

could be explained further. According to the guidelines of the mission, the SPVs would 

comprise of the following: 

1. Structure of the Board: Figure 9 shows the prosed composition of the board 

members as given in the Smart Cities mission guidelines. Each of the position as 

mentioned in the figure would be represented by a bureaucrat, from the Indian Civil 

Services, to be appointed either by the state or the central government. Even the 

CEO of the SPV, who would be in-charge of implementing the mission at the city level, 

would be appointed by the state government with the approval of the Ministry of 

Urban Development.  

 

Figure 9: Structure of the Board of the SPVs 

Source: Smart City guidelines, prepared by author 

It is quite obvious that there is no place for the elected representatives either from the 

State government or the Local government to be part of the board. There is also no 

scope for any kind of citizen participation or engagement as there is no platform for 

representing communities. And since, the SPVs would be constituted as companies, they 
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would be exempt from the Right to Information Act (RTI) of India, making them 

unaccountable to the citizens. 

2. Project Management Consultants: According to the guidelines, the SPVs would be 

able to appoint Project Management Consultants (PMC) for designing, developing, 

managing and implementing area-based projects. The central government had at the 

beginning of the mission published a list of empanelled consultants who had assisted 

the cities in preparing their SCPs. And for the implementation part, the SPVs would be 

able to take assistance from any of these empanelled consulting firms in the list and 

the handholding agencies. Thus, the Smart Cities mission provides little scope for 

enhancing the capacities of the city / local officials who are actually in charge of day-

to-day operations of running the city. The planning, designing and execution of 

projects under the SCP would be done by the consulting agency who would not have 

any or very limited interaction with the local officials during the mission period and 

would leave after the contract period is over. Thus, the SCPs that were actually 

prepared by the cities would now be implemented by the SPVs and not the cities.  

The Smart Cities mission prioritises the issues that Indian cities are facing by focusing 

more on the infrastructure development rather than on technology, thus contextualising 

the meaning of ‘smart city’ for India. The cities that have been selected for the mission 

are not the typical mega-cities but rather the important metropolises and medium sized 

cities. This connects directly to the kind of urbanisation that India is experiencing, where 

the newly emerged metropolises and medium sized towns are growing faster and need 

matching infrastructure and investment. Next comes the important question of urban 

governance and if smart cities would attempt to strengthen the local institutions or not. 

From the selection process to the implementation mechanism, the influence of the 

central government is quite eminent, reflecting a top-down approach. For implementing 

the projects, a separate institution would take charge away from the ULBs which could 

have a negative impact on the local governance.   
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5. Case Studies 

In order to analyse the implementation mechanism of the Smart Cities mission more 

effectively, I have taken two cities as case studies. The first city is Bhubaneswar, capital 

of Odisha and the second is Kochi, commercial hub of Kerala. The rationales behind 

selecting these two cities are – i) ranking of these two cities in the first phase of the city 

selection of the mission, and ii) two different governance regimes their respective states 

represent. Kerala has been one of the pioneers of decentralisation and governance 

reforms through participatory and bottom-up approach. Long before the 74th CAA, 

Kerala had started building the capacities of the local institutions and assigning more 

power to them in both rural and urban areas (Gopinath, 2009; Vijayanand, 2009). This 

makes Kochi an interesting case to critic and to see if the Smart Cities mission take the 

same approach or not. On the other hand, Odisha has emerged as an investor-friendly 

state with one of the highest PPP investment and projects in India (Department of 

Economic Affairs, Government of India, 2016). These investments started with 

development of ports and urban infrastructure, prompting the state to be one of the first 

to prepare a legislative framework for the PPP projects (Das and Swain, 2014). This also 

means that the state government here is much stronger than the city governments, 

having more control over urban development issues. Thus, it would be interesting to see 

if the Smart Cities mission would be able to bring any change in that power construction. 

In addition, I also got the opportunity to interview the CEO of the Bhubaneswar SPV and 

the Managing Director (MD) of the Kochi SPV and discuss some of the critical aspects of 

the governance structure that the Smart Cities mission is proposing.  



 
58 

5.1. City Profile: Bhubaneswar 

Bhubaneswar is the administrative 

capital of the state of Odisha and 

lies in the east of India, along the 

Bay of Bengal (see figure 10).  

The city is governed by the 

Bhubaneswar Municipal 

Corporation (BMC) that comes 

under the greater urban 

agglomeration of Bhubaneswar 

Development Authority (BDA). The 

BMC area is 161 sq.km. and the larger 

BDA area is 1110 sq.km. The total population of the city is just about 1 million (974,000) 

and the urban agglomeration area population is 1.3 million (Census of India, 2011a). The 

population density within the BMC area is 6200 persons/km, which is quite lower than 

other capital cities in India. About 36 percent of the population lives in slums, covering 5 

percent of the total area of BMC (Bhubaneswar Smart City, 2015). The city is well 

connected by a road and railway network to the urban centres within the state and the 

neighbouring states as well. Being the administrative capital, Bhubaneswar has been 

functioning as the hub for tertiary economic activities like services, trade and commerce 

(TCGI and AECOM, 2006). Figure 11 below shows the spatial extents of the BMC as well as 

the BDA areas. 

Figure 10: Location of Bhubaneswar 

Source: http://www.orissatourism.org/images/orissa-location-

map.jpg 
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Figure 11: Map of Bhubaneswar 

Source: Smart City Proposal of Bhubaneswar 

Bhubaneswar is one of the primate cities in the eastern region of India, only after 

Kolkata. In addition, the city has emerged as a preferred destination for investment in 

health and education for Odisha. Bhubaneswar is also a major tourism hub for the state 

as well as the eastern region of India. Since, the history of the city dates back to 300 BC, 

there are various heritage structures and areas within the city which are under pressure 

due to urbanisation and rapid development (TCGI and AECOM, 2006).  

5.2. Bhubaneswar Smart City 

Out of the 97 cities that were chosen to compete in the Challenge round for the Smart 

Cities Mission, Bhubaneswar was given the first position by the evaluation committee 

involving a panel of national and international experts (Government of India, 2015a). The 

city has included the following seven aspects in its SCP: 

• Governance – citizen participation 
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• City Planning and Design – compact cities 

• Urban Utilities – water supply and management, waste management, sanitation, 

energy supply and efficiency, IT connectivity 

• Urban Mobility – efficient public transport systems 

• Inclusive Housing 

• Economic Development 

• Social Development 

(Bhubaneswar Smart City, 2016) 

In total there are 57 projects to be implemented as envisioned in the SCP in the seven 

aforementioned sectors, with an estimated project cost of INR 4,537 Crores (USD 706 

million). The table 2 below lists the main aspects of the SCP and the project costs. 

Proposal Components Financial requirements 

Area-based 

development (ABD) 

Retrofit and redevelop 985 acres 

around the main railway station in 

heart of the city to be transformed to 

a vibrant destination, the 

Bhubaneswar Town Centre District 

(BTCD) 

INR 4,095 Crores (USD 630 

million) for BTCD 

Pan city proposal Intelligent City Operations and 

Management Centre (ICOMC) 

Centre will provide digital platform 

for integrating multiple city sub-

systems of Traffic Management, 

Parking, Bus/Para-Transit Operations, 

Common Fare Card, Emergency 

Response and City Incident 

Management along with seamless 

integration of BTCD’s utility 

operations requirements 

INR 442 Crores (USD 68 

million) for ICOMC 

Table 2: Components of SCP Bhubaneswar 

Source: Smart City Proposal of Bhubaneswar, compiled by author 

According to Bhanu Joshi, the ABD proposals have financially prioritized developing a 

small area within the city instead of the entire city. The same holds true for Bhubaneswar 
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where 90 percent of the funds would be used for BTCD benefitting just 4 percent of the 

population of the city (Ramnani, 2016). As per the financial plan of SCP, 56 percent of the 

proposed funding is supposed to come from the private sector and the source of private 

sector investment is real estate sale and land monetisation. For Bhubaneswar the SPV is 

required to raise INR 2725 crores (USD 429 million) through PPP (Bhubaneswar Smart 

City, 2015) which would be a challenging task. 

As recommended in the central government guidelines, the SPV for Bhubaneswar Smart 

City Initiative was incorporated in April, 2016 as a Public Limited company, registered 

under Companies Act, 2013 (Press Information Bureau, 2016). Figure 12 below shows the 

organisation structure of the SPV, Bhubaneswar Smart City Limited (BSCL). It is headed 

by the CEO, who is responsible for the planning, execution, management and operations 

of all facilities to be developed and managed in BTCD. The CEO will be assisted by experts 

in the fields of Planning, Engineering and Operations, indicated as GM – Engg. and Tech, 

GM – Operations and Chief Financial Officer in the figure 12. The SPV will also have a Chief 

Technology Officer, a Chief Financial Officer and a Communication Officer; who will 

manage their respective domains (Bhubaneswar Smart City, 2015).  

 

Figure 12: Organisation structure of Bhubaneswar SPV 

Source: http://smartcities.gov.in/writereaddata/spv/Annexure-OrganisationStructure.pdf, modified by author  

State High Powered 
Steering Committee

Board of 
Directors

CEO

GM (Engg. & 
Tech.)

Manager 
Engg. 1

Dy. 
Manager

Manager 
(Tech.)

GM 
Operations

Manager 
Env. 

Services

Asst. 
Manager

Manager 
Energy

Asst. 
Manager

Manager 
Open 

Spaces

Asst. 
Manager

Company 
Secretary

Chief 
Financial 
Officer

Manager 
various 
depts.

Asst. 
Managers

BUKC

Planning, 
Design and 

implementation



 
62 

The SPV also includes a Board of Directors20 with representatives from the central 

government, Housing and Urban Development Department of Odisha, Public Works 

Department, Energy Department, IT Department from the Government of Odisha, 

District Collector and Deputy Commissioner of Police, Bhubaneswar, in order to ensure 

that all departments and field agencies are well represented within the SPV. The 

Managing Director of the company is the Vice-Chairman of Bhubaneswar Development 

Authority (BDA). All of the above mentioned personnel are from the administrative 

departments of the central, state and local governments and are bureaucrats appointed 

by the state government of Odisha. Quite surprisingly, the provision of including one 

councillor from the wards covered under ABD on rotation basis, as one of the directors in 

the SPV has been ignored, thus negating the need for any political representation within 

the SPV. Since there would be no political representation within the board of SPV and 

since the SPV is constituted under the Companies Act, there is no way for any kind of 

citizen participation, making the set-up impervious to any kind of political or citizen 

engagement at any level. According to Dr. Ayona Datta, that is quite an irony given the 

advertisement of citizen participation that was made during the initial stages of the 

mission. Dr. Datta further said that such mode of implementing urban development 

projects still reflected the ‘top-down’ technocratic form of governance that the cities 

have been plagued with resulting in diminished local capacities (interview with Dr. Ayona 

Datta, 24.11.2016).   

If we further look into the organisation structure and implementation plan of the SCP in 

Bhubaneswar, the planning and design of the projects both under ABD and Pan City 

would be outsourced to a Project Management Company (PMC). The agency termed as 

Bhubaneswar Urban Knowledge Centre (BUKC) would be set-up within the Bhubaneswar 

Development Authority (BDA), for providing sustained knowledge support, continuous 

organizational development and capacity building inputs to all city agencies during the 

first year of implementation (Bhubaneswar Development Authority, 2016). Interestingly 

BUKC, would not be located within BMC, which is the third tier of the governance 

structure and responsible for development within the city. The rationale for setting up 

                                                             
20 Complete list of directors can be found at 

http://smartcities.gov.in/writereaddata/spv/1st_Board_Meeting_Minutes.pdf, accessed on December 6, 2016 
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this centre was the weak institutional capacities identified while preparing the SCP which 

posed a threat to the future growth. Hence, BUKC would act as a resource centre 

providing assistance in various aspects of urban management to other cities of Odisha 

and establish itself as a model of a self- financing setup in the long-term by possibly 

creating an Urban Knowledge Fund that draws financing resource from grants through 

foundations, central government agencies, and resource sharing with other cities on an 

as-needed basis to support its operations (Bhubaneswar Development Authority, 2016: 

13).  And in order to carry out these capacity development functions, an external agency 

would be hired as PMC to work for BUKC on behalf of both BDA and BMC. Thus, in 

retrospect, the institutional weaknesses that the SCP set out to mitigate does not really 

happen as the internal staff and officials of both the organisations are not being trained 

or capacitated to transform Bhubaneswar into a Smart City. A consulting agency would 

be hired as the PMC for a duration of 3 years through competitive bidding and that 

agency would have the liberty to hire external experts and sub-consultants as and when 

required in order to plan and design the projects under SCP. Moreover, since BUKC 

would be located within BDA, which is a parastatal body, and not part of the federal 

structure of governance, the city would not have any control or interaction with BUKC in 

order to develop its own capacities for delivering better services to the citizens. 

As shown in figure 13, using ANT, we can visualise the entire process from preparation of 

SCPs to the kind of implementation structure that Bhubaneswar would have. This would 

help us in identifying the actors and assist in understanding the analysis of the 

relationship in the next chapter. 

 

Figure 13: Non-human actors in Bhubaneswar Smart City Mission 

Source: Prepared by author 
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5.3. City Profile: Kochi  

Kochi lies in the southernmost state of Kerala 

and is located at west coast along the Arabian 

Sea (see figure 14). Also referred to as Cochin 

City, it is the second most important port city 

in the western coast of India and is the 

commercial capital of the State. The 

Corporation of Cochin is the largest municipal 

corporation in Kerala both in area and 

population (Cochin Municipal Corporation, 

2016).  

Kochi / Cochin Municipal Corporation (KMC) 

has an area of 95 sq.km. and comes under the 

Kochi City Region (KCR) that has an area of 

330 sq.km (Kerala Sustainable Urban 

Development Project, 2010). Figure 15 shows the spatial extents of KMC and KCR areas. 

The total population of KMC is 602,046 (Census of India, 2011b).  According to Census of 

India (2011), the total slum population of KMC is 0.82 percent of its total population, 

which is quite less when compared to Bhubaneswar.  

Figure 14: Location of Kochi 

Source: Sonal et al., 2013 
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Figure 15: Map of Kochi Municipal Corporation area (left) and Kochi City Region (right) 

Sources: Sonal et al., 2013 and Smart City Proposal of Kochi 

There is a further larger urban 

agglomeration area under Greater Cochin 

Development Authority (GCDA) that has 

an area of 632 sq.km21.  The estimated 

population of the Greater Cochin area is 2.1 

million (Census of India, 2011b). Figure 16 

shows that spatial extent of the Greater 

Cochin Development area that was 

established in 1976. The main task of GCDA 

is to guide urban development by checking 

urban sprawl and promoting health 

growth of urban and rural areas through 

                                                             
21 Further information on Greater Cochin Development Authority is available at 

http://gcda.kerala.gov.in/aboutus, accessed on December 8, 2016  

Figure 16: Greater Cochin Development Authority Area

Source: http://gcda.kerala.gov.in/forms
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long term, short term and action area oriented detailed development plans (Greater 

Cochin Development Authority, 2016). Kochi city is well connected to other parts of the 

state and is one of the major tourist destinations in southern part of India and gateway 

to other destinations in Kerala. Given its historical background and colonial legacy, Kochi 

also has unique heritage areas within the city which are under pressure due to 

urbanisation and rapid development.  

5.4. Kochi Smart City 

Out of the 97 cities that were chosen to compete in the Challenge round of the mission, 

Kochi acquired fifth position22 by the evaluation committee involving a panel of national 

and international experts (Ministry of Urban Development, 2015). The following sectors 

have been identified for intervention in the SCP submitted by Kochi: 

• Adequate water supply 

• Assured electricity supply 

• Sanitation including solid waste management                         

• Efficient urban mobility and public transport, etc. 

• Rejuvenation of water bodies especially canals 

• Public spaces/open spaces 

• Economic opportunity 

• Intelligent government services 

(Cochin Municipal Corporation, 2016) 

It is quite evident that except for the intelligent government services, the rest of the 

interventions are related to infrastructure improvements only. This is what Dr. Datta 

considers as relabelling urban infrastructure development into the garb of creating smart 

cities. Prof. Bandopadhyay too had similar reflection on the concept of smart cities in 

general and how the cities have interpreted it in particular. 

Table 3 shows the components of the SCP and the total capital cost of the SCP is INR 

2076 crore (USD 319 million). 

                                                             
22 Information on selection and ranking of cities is available at 

http://smartcities.gov.in/writereaddata/Ranking_of_Smart%20Cities.pdf, accessed on December 8, 2016  
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Proposal Components Financial requirements 

Area-based 

development (ABD) 

Integrated development of Fort 

Kochi-Mattancherry and Central city 

by leveraging the water transport 

infrastructure. Total area is 1,726 acres 

that would benefit 100,000 people 

INR 1386 crore (USD 213 

million) 

Pan city proposal Integrated delivery of Government-to-

Citizen (G2C) services using Smart 

Card payment solution for 

transportation to all city services and 

mobile platforms or citizen 

engagement and ubiquitous delivery 

of all G2C services 

Implementation of an intelligent 

water management solutions 

(including smart metering and 

command and control systems) for 

city-wide 24x7 water supply. The 

proposed solutions will use 

instrumentation and analytics to 

better manage demand and supply. 

INR 690 crore (USD 106 

million) 

Table 3: Components of SCP Kochi  

Source: Smart City Proposal of Kochi, prepared by author 

The fund allocation is a little different from Bhubaneswar as explained before. For the 

ABD projects, 66 percent of total project cost would benefit 15 percent of total 

population according to the SCP. Although the percentage share when compared to the 

total population is low, yet, it is still better than Bhubaneswar. The total capital cost is 

also quite less when compared to Bhubaneswar and interestingly, Kochi is not relying 

solely on private sector financing to raise capital from market. In fact about half of the 

required funding would come through the central and state governments, city’s own 

resources and financing from the parastatal agencies (Cochin Municipal Corporation, 

2015). Also, in order to contribute to the projected costs of SCP, the city wants to 
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improve its own resources through financial and administrative reforms. According to 

Mr. Meena, by giving the challenge to the cities to come up with the funding proposition, 

the mission has enabled the cities to understand and look for financing mechanisms 

outside of government grants. Cities have made the effort to review their financial 

positions and become more credit-worthy for private investment (interview with Mr. 

Amit Meena, 31.05.2016). 

The Local Self Government (Urban Affair) Department, Government of Kerala and Kochi 

Municipal Corporation (KMC) has jointly incorporated a Special Purpose Vehicle (SPV) 

company called Cochin Smart Mission Limited (CSML), under the Companies Act 2013. 

CSML is owned by the local and state governments with equal shareholding from the 

Government of Kerala and the Kochi Municipal Corporation. The Board of CSML is 

chaired by the Chief Secretary of Government of Kerala and will have 15 members 

including the Mayor and Secretary as the representatives of KMC, representatives of the 

state and central governments as well as independent Directors (Cochin Smart Mission 

Limited, 2016). Figure 17 below shows the tentative organisation structure of the CSML 

SPV.  

 

Figure 17: Structure of Kochi SPV 

Source: Prepared by author after analysing various reports and minutes of meetings published by the city and 

state government 
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Unlike Bhubaneswar, Kochi SPV has the Mayor as one of the board members and actually 

represents the ULB in the SPV, thus, having a political representation in the SPV. As per 

the Kerala Municipal Act 1994 the decision making powers vested with the ULB cannot 

be delegated to the CEO of SPV. The state government clarified the fact that the 

responsibility of the collection of taxes and revenue would be vested with the ULB and 

only a portion of it collected from the ABD area would go to the SPV (Local Self 

Government Department, Govt of Kerala, 2016). Mr. Meena informed that all the projects 

under smart city that are to be implemented would have to go through the municipal 

council and would require the council’s approval (interview with Mr. Meena, 31/05/2016). 

But still the SPV does not influence or interact with the municipal corporation for day-to-

day operations. For the time being the SPV would be located within the Kochi Metro Rail 

Limited (KMRL), another SPV in Kerala working on the construction and development of 

the metro rail network in Kochi. The project management company for planning and 

execution of projects under SCP of Kochi has been selected, but the notification from the 

state government is pending. Kochi is also taking an innovative step to declare the 

selected ABD area as a Town Planning Scheme23 area, giving the chosen area in the SCP a 

legal basis under the Kerala Town and Country Planning Act, 2016. Thus, both the city and 

state governments are taking strives to legitimise the actions taken under the Smart 

Cities mission and keeping the decision making processes as constitutional as possible.  

 

As shown in figure 18, using ANT, we can visualise the entire process from preparation of 

SCPs to the kind of implementation structure that Kochi would have. This would help us 

in identifying the actors and assist in understanding the analysis of their relationship in 

the next chapter. 

                                                             
23 Further details on Town Planning Scheme of Kerala is available at 

http://www.townplanning.kerala.gov.in/ACTS_RULES/ACTS_RULES_01.htm, accessed on December 12, 2016  
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Figure 18: Non-human actors in Kochi Smart City Mission 

Source: Prepared by author 
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6. Assessing the Special Purpose Vehicles 

In order to understand how the Smart City SPV fits into the overall landscape of urban 

governance, it is crucial to visualise the various actors and stakeholders involved in this 

mission at the centre, state and city level. By using the Actor-Network theory as the 

analytical framework, I have made an attempt to map the several human and non-human 

actors involved in the formulation and implementation of the Smart Cities mission. In 

addition I have taken tool 09 from GIZ’s Capacity WORKS (CW) in order to qualify the 

kind of relationship that each of these actors have amongst them. Since CW aims to 

assist decision-makers and management practitioners working within a multi-

organisation arrangement, tool 09, map of actors (GIZ GmbH, 2015: 132), provides a visual 

representation of the relationship status that each actor has with another. Such 

representation helps to point out the weak links and how that can be modified for better 

inter-organisational cooperation. This is quite important as well as interesting for this 

research to define how the SPV is linked to other governing bodies at the local level and 

what kind of governance regime it would usher. Taking the essence from Rydin’s (2012) 

work to frame the urban planning practice by using ANT, I have tried to capture the 

actor-network that would form from the various agencies, institutions, organisations, 

policy documents and officials involved, in case of India.  

6.1. Mapping the actors  

To understand how the Smart Cities mission create a different actor-network from the 

previous urban development programmes as explained in chapter 3, it would be essential 

first to examine the actor-network for other such centrally-sponsored urban 

development projects that have been implemented and are still under process and then 

compare it with the Smart cities network. Figures 19 and 20 depict the two different 

landscape of actors and the relationships that emerge amongst them. Before the 

commencement of the Smart Cities mission, urban development projects would be 

implemented through the ULBs with supervision from the state government. Even for 

the rest of the on-going programmes, the mechanism remains same24. There are no 

                                                             
24 The complete programmatic details and implementation frameworks of JnNURM and other on-going mission 

mode programmes are beyond the scope of this thesis. Figure 19 has been prepared by the author based on 

her professional knowledge and review of other policy documents and guidelines prior to this research. 
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unclear or weak relationship amongst the actors for the rest of the programmes and the 

ULB takes an integral role in implementing the projects. Only for the Smart Cities mission, 

a new institution in the form of the SPV has been created for implementing the projects. 

For that actor-network, it could be seen that the municipal corporation does not seem to 

have any strong partnership with the SPV, either in terms of dealing with the PMC, or 

contributing to the planning and implementation of the projects envisaged in the SCPs.  

Also there are too many unclear relationships when compared to figure 19.
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Figure 19: Actor-Network Map for projects implemented prior to Smart Cities mission in Indian cities 

Source: Prepared by author 
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Figure 20: Map of Actor-Network for Smart Cities Mission in India 

Source: Prepared by author after analysing the policy documents 
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Prior to the Smart Cities mission, the ULBs managed the missions through the project 

management units (PMU) established within the municipal corporations. Although these 

PMUs were established through contractual arrangements with other consultants, yet all 

the decisions regarding project planning and implementation would go through the ULB 

and the finances would be sanctioned by the state and the central governments. In case 

of the Smart Cities mission, the SPVs would be in charge of implementing the projects, 

thus taking away the authority from the ULBs. Another aspect that is not really evident 

from the actors’ map is the range of influence of the central government. Since the 

guidelines have been formulated by the central government, the state governments 

have to abide by them and get the approval of the central government regarding the 

appointment of the CEO and board members. Thus, there is a certain amount of control 

that the central government would have on the SPVs. Structurally the SPVs are quite 

similar to the UDCs of London as explained in literature review, where the central state 

wanted to restructure the governance mechanisms by reducing the power and influence 

of the elected local authorities (Thomas and Imrie, 1997). Since the objective of the Smart 

Cities mission is to improve the infrastructure levels in the cities in order to make them 

more investor friendly, the financing of the projects relies heavily on private capital. From 

the governance perspective, this arrangement is a mix of managerial and pro-growth 

models that Pierre (2011) had explained. Using the CW tool to define the relationship 

amongst the actors within the ANT framework gives a clearer picture of how the non-

human actors interact with the human actors within the network. Analysis of the Smart 

City guidelines and translating the same onto ANT makes it clear that the SPVs would 

undermine the importance of the ULBs both politically as well as functionally, taking an 

agency of their own. On similar note, the Smart City guidelines, which is a non-human 

actor, also gains more importance, as the entire mission is being carried on based on this 

policy document. This shows that policy documents have the ability to shape 

relationships within the networks and has the potential to govern at a distance. The 

actor-network also emphasises that their impact depend on the detail of the wording 

within such documents and the precise words used (Rydin, 2012: 42). Moreover the 

dominance of the state government as well as the central government on the human 

actors at the local level, such as the CEO and the board of directors reveal that 
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institutions (which are also non-human actors) could also influence networks are formed 

and relationships develop.  

As explained before, the cities and the respective state governments had some 

autonomy to decide on the actual structure of the SPV at the city level. In order to 

understand how two cities interpret the policy guidelines given the different governance 

regimes they have, I had taken the two case studies. Hence, the next step would be to 

scrutinise what are the similarities and differences between the actor-network of these 

two cities. Figure 21 shows the actor-network for Bhubaneswar SPV. As per the actors’ 

map, a major non-human actor, which is the municipal corporation, has a very unclear 

relationship with most of the other actors involved in Bhubaneswar Smart City. The 

municipal corporation played the major role of preparing the Smart City proposal for 

Bhubaneswar, but it seems it will not have any involvement while implementing the 

same. Another important inclusion is the Bhubaneswar Development Authority, which is 

a parastatal body under the state government, within which BUKC, the knowledge 

centre for implementing projects, would be located. This would further prevent any flow 

of communication or information exchange with the ULB. With the exclusion of the ULB 

in this network, there is no scope for the local political representatives or the citizens to 

participate in the decision-making processes for the projects under SCP. The city officials 

of BMC would not have any opportunity to at least understand how ‘smart’ projects are 

designed and implemented. Thus, it is quite evident that the non-human actors in case of 

Bhubaneswar gain more importance in the actor-network map of Bhubaneswar Smart 

City.  

Kochi on the other hand has designed its SPV a bit differently than Bhubaneswar. Figure 

22 depicts the actor-network landscape of the Kochi SPV, where it could be seen that at 

least the ULB is represented in the decision-making body of the SPV. It has kept the 

Mayor of Cochin Municipal Corporation as one of the board members and the head of 

shareholders on behalf of the ULB. Another non-human actor that takes prominence is 

the Kochi Metro Rail Corporation Limited (KMRL), an SPV in itself, where the Project 

Management Company (PMC) will be placed. But nevertheless, the PMC would need the 

approval of the municipal council for the projects that they would design, thus, involving 

the local legislators in the decision making processes. As seen in case of Bhubaneswar, 
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here too the state government would have higher dominance both on the SPV as well as 

the PMC because KMRL is under the purview of Kerala State government and would not 

have any direct communication or collaboration with Kochi Municipal Corporation. 

Inclusion of the Town Planning Department for the ABD proposal in Kochi is also another 

unique approach by Kerala, keeping the tradition of working towards decentralisation. 

By declaring the ABD area as a Town-Planning Scheme, it gives more legitimacy towards 

the investment and redevelopment of the heritage area and hence, the municipal 

corporation will have a greater role while deciding on the projects that would be planned 

in this area under the Smart City mission.  

Both in case of Bhubaneswar and Kochi, the project planning by the PMC and the 

supervision by the CEO and his / her team of officials is very similar. So is the case of 

excluding the most important stakeholder, the citizens, within the ambit of the SPVs. 

Furthermore, since the municipal officials in both the cities who were part of preparing 

the Smart City proposals have been excluded from the project implementation 

mechanism of the SPV, they would not be able to either learn more or contribute 

towards designing and planning smart projects. Hence, a golden opportunity of actually 

transforming a city administration into a ‘smart’ one, which would have benefitted the 

city in the long run, seems to be lost in the process of delivering ‘smart’ projects.  

 

 

 

.
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Figure 21: Actors’ map of Bhubaneswar Smart City SPV  

Source: Prepared by author 
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Figure 22: Actors' map of Kochi Smart City SPV 

Source: Prepared by author
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7. Conclusion 

The Smart Cities mission brought new anticipation and optimism towards achieving 

sustainable urban development. Government of India defined smart cities in the context 

of India without giving undue importance to smart technologies and solutions. The focus 

was to provide a comprehensive development through augmenting institutional, 

physical, social and economic infrastructure (Government of India, 2015a). When 

compared to the most used definitions world-wide (as summarised in chapter 2), this 

definition appeared to be very people-centric and ‘indianised’. Even the SCPs did not 

over-emphasize on the use of ICT or other technical solutions, but rather focused on 

infrastructure delivery and urban redevelopment/retrofitting, opting only for certain 

smart solutions for managing the service delivery at the city level. But the approach for 

implementing this ambitious mission has been ill-conceived. When the focus should have 

been towards building the cities and strengthening them to take on the challenges of 

urbanisation, the mission conveniently took a short-cut approach towards 

implementation by creating a parallel structure of SPV. Netra Shirke, a local politician and 

member of Navi Mumbai Municipal Corporation, had expressed her apprehensions about 

the validity of the SPVs. She wrote that the formation of the SPV would mean that the 

ULB loses its control over the notified areas and this would be in violation of the 74th 

CAA (Shirke, 2016: n.p.).  

The first objective of my research was to critically analyse the governance and 

implementing structure, which is the SPV, as proposed in the Smart Cities mission 

guidelines. Hence, if we look into the governance structure of the SPVs as per the 

analytical framework proposed by Pierre (discussed in chapter 2), the SPVs are a mix of 

both managerial and pro-growth structures. From the managerial governance 

perspective, the SPVs would be run by the appointed technocrats/bureaucrats, taking 

away the responsibilities from the elected representatives. SPVs would depend on the 

services provided by the private sector by ‘contracting out’ jobs as and when required. 

The SPVs have been created to foster economic growth by attracting private investment 

both within the company and outside for financing the projects. This is a classic form of 

pro-growth governance. Since pro-growth governance is often accused of acquiring 

economic growth and prosperity at the expense of local democracy and accountability, 
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the organisation structure of the SPV seems to adhere to that notion in case of Smart 

Cities mission. Every city is expected to raise to the range of INR 4,000 crore (USD 615 

million) through a range of available options including public-private partnerships (Nair, 

2015) and also private companies could become part of the SPVs themselves by 

becoming a shareholder of the company. Hence, we can say that instead of giving the 

local bodies more authority, the central government, through this mission, has given the 

power to another parallel entity in the form of SPVs. 

The second objective was to understand how the city government and the SPV would 

interact during the implementation of the smart city projects by mapping the actors 

using ANT and CW. The actor-network maps that I have explained in chapter 6 show that 

the policy document neither defines the role of the municipal corporation nor does it 

provide any connection between the SPV and the ULB. In case of the two case study 

cities, the municipal corporations of both Bhubaneswar and Kochi would not have any 

role in implementing the Smart Cities mission. More interestingly, there is no scope for 

the citizens either to decide or to voice their opinions regarding the projects that would 

be implemented through the SPV. This is because state governments have resisted 

devolution of administrative and financial powers to the third tier of governance which 

have led to capacity deficit at the local level. Since the cities are not politically 

empowered, the executive power by and large is vested in Municipal Commissioners, 

who are appointees of state governments (Ahluwalia, 2016). With the increased 

urbanisation, one would assume that the cities would be given more power in order to 

deal with the pressures of increased population and demand for services, but that does 

not seem to be the case for India. Smart Cities mission had ushered the hope that this 

situation would possibly change, facilitating the cities in becoming agencies for urban 

development. But from the policy analysis it is still unclear if that would be at all true. 

According to Dr. Datta, this mission is another classic top-down approach towards urban 

development, borrowing heavily from the ideology of corporate entities like IBM while 

designing the mission. 

The third objective was to investigate if the SPVs would enhance the institutional 

capacities of the urban local bodies. As I have already elaborated earlier that since the 

SPVs would be in charge of implementing the mission, the ULBs would be losing out on 
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administrative, technical and financial competencies. The ULBs have weak institutional 

capacity to plan for spatial, social and economic development, do not have stable 

revenue streams, and low capacity to implement urban infrastructure projects (Vaidya, 

2011: 27). There is a need for strengthening of ULBs to play a pivotal role in national 

economic growth. Since the limited success of JnNURM, experts and politicians alike 

have been demanding for more policies and resources in order to strengthen the ULBs to 

play a pivotal role in national economic growth. Although the mission was able to create 

that momentum, by engaging the city officials to prepare the Smart City Proposals, now 

they would not have any role in materialising the ideas that they have worked out. The 

SPVs would be in charge of implementing the projects under this mission both technically 

and financially, with no room for the city administration to engage in the operations. If 

only the structure had been a unit within the ULB, instead of an autonomous body like 

SPV, the cities would have been in a better position to develop their own capacities make 

the mission a true success. The mission could have provided the resources to the cities to 

employ more technical personnel, employ project consultants, understand their financial 

capabilities and raise private funding in order to become ‘smart cities’ by the end of the 

mission period. Therefore, the SPVs would impact negatively on the institutional 

capacities of the urban local bodies on their path towards developing smart cities in 

India. 

This leads us to the research question – what would be the impact of Smart Cities 

mission on the local governance structures? If we look into the implementing 

mechanism of the SPVs vis-à-vis the normative patterns of urban governance by using an 

institutional analysis framework as proposed by Pierre (2011), it would be clear that the 

nation state is propagating a mix of both managerial and pro-growth governance.  

Borrowing from Gruening’s (2001) critical analysis of NPM, it could be seen that the SPVs 

are structured to separate politics and administration to build a service-producing 

organisation in order to provide best possible services to the citizens. SPVs, in their 

present form, promotes shift of power and control from the elected representatives to 

the city managers, giving them more autonomy towards their managing role (Pierre, 

2011b). But this is not all.  Since one of the aspirations of the Smart Cities mission in India 

is to drive economic growth, the SPVs also emulate the pro-growth governance 
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structure, as explained by Pierre (2011). The administrative and fiscal strategies that have 

been provided to the SPVs are to facilitate growth and remove any possible political 

obstacles and seems to be promoting economic growth and prosperity at the expense of 

local democracy and accountability.   

It is quite evident from the actors’ map that the SPVs would function almost as an 

autonomous entity with very limited or no interaction with the municipal corporations. 

This was one of the reservations that many state and city governments like Nashik, Pune, 

Navi Mumbai, Kochi, had when the mission was announced and the guidelines were 

published (Idiculla, 2015). While formulating the SCPs, the city officials did work quite 

hard to gather required information, brainstorm with the consulting agencies as well as 

the citizens, and develop the proposal to submit to the central government. Mr. Kalra, 

Mr. Meena and Mr. Krishna, acknowledged this fact during their interviews with me. But 

unfortunately, this learning exercise would be of no use during the implementation 

phase of the projects as the ULBs would not be in charge of any activities pertaining to 

the SCP. From the figures in chapter 6 it is quite clear that the Project Management 

Companies that would be hired by the SPV do not have any possibility to interact with 

the municipal corporations. Thus, the administrative capacities of the city officials would 

not be enhanced in any ways given the current implementation structure. Since each of 

the selected cities in this mission has the liberty to structure their SPVs in their own way, 

with guidance from the State High Powered Steering Committee (HPSC), it would not be 

correct to assume that there would not be any political representation in the SPV. But 

largely, out of the 41 cities that have constituted their SPVs25, only a handful of them have 

placed either their Mayor or the Municipal Commissioner in the board of directors. 

Hence, limiting any likelihoods of interaction between the SPV and the PMC with the ULB 

officials. 

As discussed in chapter 3, one of the primary reasons for the ULBs in India to be weak is 

due to their financial dependency on the state and central government for grants and 

aids. ULBs lack own resources and also do not have financial autonomy to decide on 

sources like Property Tax and user charges. Property tax rates and exemptions are 

                                                             
25 Further details on the SPVs is available at http://smartcities.gov.in/spv.aspx, accessed on January 30, 2017  
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typically set by the state government, and this being a major source of revenue for the 

local government, the urban local bodies are at the mercy of the state government 

(Ahluwalia, 2016: 5). One of the positive outcomes of urbanisation is considered as 

economic development, creating jobs, raising the income levels, and contributing to the 

overall welfare of the citizens. But cities in India are unable to take advantage of this 

economic development given the restrictions that they have from the State 

governments. With the exceptions of few metropolises like Mumbai, Kolkata, Bangalore, 

Hyderabad (SiliconIndia, 2012), cities have largely been unable to strengthen their 

financial resources. Smart Cities mission could have provided the guidelines for 

strengthening the financial resources of the ULBs, but instead, it advocated the 

formation of a parallel structure for implementing urban development projects. The SPV 

would negatively impact the ULB in terms of finances. The ABD area, which is to be 

redeveloped and / or retrofitted with better services and smart solutions is a part of the 

city jurisdiction but the increased revenue and taxes from this area would not go to the 

city government but to the SPVs. According to Dr. Datta, such an arrangement in itself 

goes against the idea of decentralization and 74th CAA. SPVs would have the power to 

raise taxes and charge user fees within the ABD area, and enter into PPP in order to raise 

equity from the market. All these functions should have been delegated to the ULBs 

after the 74th CAA, which is yet to be realised. Thus, this mission in general and the SPVs 

in particular poses a threat to the financial strengthening of the local bodies. Hence, at 

the end, the Smart Cities mission would contribute very little in constructing ‘smart local 

government’ and ‘smart citizenry’ in India. 

The possible way forward in a more positive direction at this point of time would be to 

find a way to integrate the functions and functionaries of the ULB with the SPV through a 

combined consultation team in order to jointly develop the projects under the SCPs. The 

next step for the state government should be to segregate the financial overlaps 

between the SPV and ULB. And then to find a possible solution so that the ULB does not 

lose out on the monetary benefits of the smart projects. More academic work is needed 

to critically assess the scenario in the cities after the mission has been implemented and 

what has been the impact of the SPVs on the local governance structures. This would 

help in understanding what is required to be ‘smart’ in the context of India. 
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Director National Institute of 
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6. Mr. R. Vineel Krishna Chief Executive Officer Bhubaneswar Smart 

City Ltd. 
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Technology, 
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Annexure 2: Summary of discussions 

1. Name: Mr. Frank Samol 

Designation: Senior Project Manager Indo-German Environment Partnership for Urban 

and Industrial Development - IGEP-UID 

Organisation: Deutsche Gesellschaft für Internationale Zusammenarbeit (GIZ) GmbH 

Place: New Delhi, India 

Date: 17/03/2016 

He was one of the members of the government selected panel who had adjudicated the 

Challenge round and selected the first 20 smart cities in India. 

a. Regarding the Smart City Proposals 

The first three / top three proposals were better compared to the rest. Most cities 

focused on the Area Based Approach rather than the Pan City proposal. The quality of 

the proposals also varied from one city to the other. According to him feasibility and 

workability of the proposals are questionable. Cities have written about raising the 

basic service levels but have not talked about the sources of those provisions – from 

where will the water come? Where would the sewage flow or the solid waste be 

disposed and treated? Such simple ideas were missing. Almost all of the proposals 

have in detail chalked out the requirement for smart technology and ICT for better 

management and implementation. The convergence between various policies and 

programmes was not very explicit and actual implementation of the synergies that 

the proposals talk about would be very difficult. There are possibilities to improve 

and he hoped that the detailed project for each sector in each city would be better 

and implementable.  

 

b. Regarding the Special Purpose Vehicles as proposed the Smart City Plans 

The implementation road map as per the Smart City Plans was very generic with the 

cities more less copying the template provided by the guidelines. The roles, 

responsibilities and more importantly the accountability was not clear from the 

organograms. There seemed to be duplication of certain decision making authorities 

and the structure of the SPVs somehow went against local governance. The clarity of 
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roles between the SPV and the ULB was lacking in almost all the proposals. Amidst 

these, Kochi’s proposal seemed to be better than the rest. 

 

c. Regarding financing the Smart City Plans 

This was probably the weakest point of all the proposals. The huge amount of funds 

that the cities are going to raise through private investment was questionable and 

would definitely require further clarification. There is lot of emphasis on user charges 

and user fees but no explanation on who would these fees and charges and how 

would it be done. Most of the cities have stated that real estate and land would be 

the sources for private capital and funding but according to him that too was very 

ambitious given most cities in India do not have updated land records, land maps or 

master plans.  

 

d. Regarding institutional capacities for implementing Smart cities mission 

In order to plan every project, finance and implement each of them would be a 

challenging task for the ULBs. They would require capacity and organisational 

development. The SPVs themselves would require qualified human resources, 

internal management structures and financing plan. 

 

2. Name: Mr. Bankim Kalra 

Designation: Team Leader: Urban Planning and Design 

Organisation: IBI Group 

Place: Gurgaon, India 

Date: 26/02/2016 

He is the head of the consulting agency working with the city of Bhubaneswar and 

prepared the Smart City Plan on their behalf. 

a. Regarding the Smart City Proposals 

The proposals were more of urban upgradation rather than use of technology, 

benefitting from the city’s resources, bringing in more private investment. According 

to him the Challenge round helped in strengthening the institutional capacities of the 

ULBs. He thinks that even if the projects are nor completed, the city officials would be 
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better equipped with data and own resources. He feels that the entire process of 

preparing the Smart City Plans has made cities more aware of the pressing needs and 

they would be able to bring in some momentum in resolving the urban crisis. 

 

b. Regarding inclusion of civil society and citizen participation 

Public participation was one of the major activities during the preparation of the 

Smart City Plan for Bhubaneswar. Media house was involved for branding the city 

(city as a product?) and for designing the communication and social outreach 

programmes. Various activities – such as competitions, Rahagiri day, quizzes were 

planned to understand what citizens’ requirement from a ‘smart city’. The aspect of 

inclusion has been dealt with by including projects on social housing in the Area 

Based Development. 

 

c. Regarding institutional capacities and local governance 

According to Mr. Kalra Indian cities are not going to become independent entities any 

time soon. He said that the political wing or the elected representatives were “not 

educated enough to take technical decisions, hence it is always good to have 

technocrats like commissioners and engineers”. The debate on the role of SPVs as an 

alternate structure of local governance does not make sense as the 74th 

Constitutional Amendment has not yet been fully realised even after 24 years and it is 

not going to change in the next 5 – 10 years. 

Accountability of the SPVs should also not be an issue as there is no active citizenry in 

the India yet to demand answers from ULBs regarding service delivery. 

 

d. Experience of working with the city officials and preparing the Smart City Plan 

For him the process was more fulfilling than the possible outcome of the plan itself. 

The city officials took responsibility to locate and collect required data. Institutional 

blockades were surpassed and all the relevant line departments coordinated vey well 

as and when required. Most of the decisions were taken by the Commissioner (and 

not the Mayor) and he was very proactive during the preparation. Mr. Kalra thought 

that it was a bit easier in case of Bhubaneswar as the Dr. Krishan Kumar was part of 

both the Municipal Corporation and Development Authority. 
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3. Name: Mr. S. R. Ramanujam 

Designation: Director 

Organisation: Samatva Infrastructure Advisors 

Place: Discussion over telephone (Mumbai/Delhi) 

Date: 09/04/2016 

He is an infrastructure finance professional with fourteen years of consulting experience. 

He has helped in shaping public private partnerships, evaluated infrastructure 

investments and designed Government policies for infrastructure reform in India. 

a. Regarding the Special Purpose Vehicles 

They would not be political establishments and would be under the purview of the 

municipality. But would have more freedom to operate as a company, better 

management, and financial structure. It would be good to have a separate entity 

dealing with project implementation on ground with professionals and experts 

managing its activities. He did not think that SPVs would be in conflict with the 

functions of the ULBs. Since SPVs would be set up as companies, they would have to 

abide by the law and be transparent in their activities. He feels it would be easier for 

the ULBs themselves if the SPVs took up the task of implementing the projects under 

the Smart Cities Mission. 

Previous experiences with the Public – private partnership (PPP) models in road and 

power sector have been good predecessors and could lead the way for the Smart city 

projects. 

 

b. Regarding financing Smart City Plans 

He said that at this point of time it is difficult to gauge if at all private investments as 

envisaged would come flooding in or not. The larger cities/ metropolitans have much 

greater potential given the value of land and real estate market but for smaller cities 

it might be difficult if they solely rely on private funding.  

 

4. Name: Prof. Om Prakash Mathur 

Designation: Senior Fellow and Head Urban Studies 
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Organisation: Institute of Social Sciences, New Delhi 

Place: New Delhi, India 

Date: 13/04/2016 

He has been one of the pioneers of urban local governance in India. He has headed 

various expert groups on behalf of the Government of India and worked with several 

multi-lateral and bilateral organisations on subjects related to public policy. 

a. Regarding the Smart City discussion in India 

Prof. Mathur thinks that this mission would not be able to make any difference in the 

way India’s cities are functioning right now. But this mission could have been a 

remarkable opportunity to empower the cities politically, financially and socially, in 

the direction of the 74th Constitutional Amendment. The mission is seen as a project 

or more like sum of projects that would somehow upgrade the cities but this is again 

a short-sighted approach. In order to make urbanisation more productive, structural 

and institutional changes are required at the city level. Some of the States and cities 

that are financially stronger would probably be able to make certain improvements 

but that would not be enough. Till date cities and even the states have been unable 

to take decisions related to urban development and most of the trajectory is being 

decided by the central government – far from the kind of decentralization urban 

practitioners and policy makers had strived about.   

 

b. Regarding institutional capacities and local governance 

In last 6 – 7 years, the functions of the ULBs have expanded a lot. With the focus on 

urban development, numerous programmes have been launched by the national 

government that are to be planned and implemented by the cities. But the city 

governments most often than not have been unable to make these programmes 

successful. Even after the limited success of JNNURM, the central and the state 

government did little to build the capacities of the cities. The ULBs have been 

surviving by outsourcing their technical skills and looking for central / state 

government grants in order to implement these programmes. Such actions would 

never be able to bring in the structural changes that are required at the local level 

today. There have been quite a few interesting examples in states like Rajasthan 
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where various para-statal agencies were set up for specific urban development 

projects (there examples from other states also) but then again they prove his point – 

ULBs are not capacitated enough to do their jobs by themselves. And unfortunately 

these institutions have also brought in chaos as there is no clarity regarding their 

terms of function and accountability. He agrees that to handle the scale of Indian 

cities, public entities would not be enough and cities would need additional support 

but that cannot be at the cost of bypassing political boundaries. 

 

c. Regarding financing Smart City Plans 

The vary basis of financing the smart cities, i.e, by leveraging land is dangerous in the 

context of Indian cities. There is a complete disconnect with the realities. The land 

market in India per say is completely distorted. Real estate in cities are lying unused 

or is sub optimally used. Given this scenario, financing smart cities would be a difficult 

task. Also cities are not located in isolation; there is a regional context, backward and 

forward linkages. Could the Smart Cities Mission establish that and bring in a 

multiplier effect? In his experience, mere central and state grants would not be 

enough to leverage economy at the local level. The success of PPP projects has been 

mixed. There are many more stakeholders now in the context urban infrastructure 

development and hence different forms of partnerships would be required in order 

to implement projects. He senses a paradigm shift in operations of the cities but he is 

not very positive about the outcome of it. 

 

5. Name: Prof. Jagan Shah 

Designation: Director 

Organisation: National Institute of Urban Affairs 

Place: New Delhi, India 

Date: 19/02/2016 and 11/04/2016 

He is the Director of the National Institute of Urban Affairs (NIUA), which is the nodal 

agency for almost of the current urban development programmes in India. NIUA is 

affiliated to the Ministry of Urban Development. He advises the ministry on issues related 
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to the programmes he is in charge of. NIUA is also the nodal technical agency for 

implementing the Smart Cities missions. 

a. Regarding the Smart City discussion in India 

The urban scenario in India looks grave at this point of time. There is a sense of 

urgency, to do something about our cities and the Smart Cities Mission has been 

designed to address the immediate requirements of urban India. The 100 cities would 

act as ‘lighthouse examples’ which could be replicated in other cities. This mission 

would bring in the momentum that is needed in reforming the urban sector in India. 

There are certain apprehensions and uncertainties but resources are there to plan 

and execute the mission. The chaos that our cities are in, technology might be able to 

make the challenges a little easier to mitigate. This mission does not necessarily 

advocate the use of smartest of technologies but certain mechanisms would surely 

assist the cities in handling their tasks better. And smart applications would surely 

bring the citizens a lot closer to the local government. 

 

b. Regarding institutional capacities and local governance 

This has always been the challenge. Institutional capacities of the urban local bodies 

in India are yet to reach that desired level where they can perform their functions 

fully. The 74th Constitutional Amendment did not happen in the way it was envisaged 

and it would not happen overnight. But India cannot afford to wait for stronger local 

governance in order to re-energize its cities. The mission is designed in a way to also 

address capacity issues by strengthening the city administration and bringing in more 

public participation. The Challenge round in itself was a competition to make the 

cities work harder to achieve the guidelines and submit their proposals. Hopefully the 

‘lighthouse cities’ would be able to set examples for other cities and bring in the 

desired change. In the long run or at least by the end of this mission, cities would be 

in a better position to handle their tasks by themselves. If anything this mission would 

enable the kind of local governance India needs.  

 

6. Name: Mr. R. Vineel Krishna 

Designation: Chief Executive Officer 
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Organisation: Bhubaneswar Smart City Ltd. 

Place: Berlin, Germany 

Date: 31/05/2016 

a. Regarding the Smart City discussion in India 

It is a good step as Indian cities need investment for urban infrastructure 

development. This mission will enable cities to raise funds from the market and 

hopefully bring in the required change. The debate around smart cities is vital as cities 

need technology and technological support to provide better services to the citizens. 

The response of the citizens has been immense, which indicated that people want 

certain things to be implemented in a certain way. If this mission could bring in the 

change that Indian cities direly need then so be it. It is now their responsibility to run 

with the proposal and make this mission a success. 

 

b. Regarding the Special Purpose Vehicles 

Mr. Krishna said that he did not agree with setting up a parallel implementing 

mechanism at the local level to deliver the services that the municipal corporation is 

supposed to do. He also added that SPV could possibly facilitate in keeping away the 

day-to-day interference that the ULBs run into. Sometimes the political intrusion 

leads to situations that delays projects and deadlines, which could be avoided by the 

SPV structure. Since he has been appointed as the CEO of the SPV in Bhubaneswar, he 

has to fulfill his duties and responsibilities. He was unsure about the exact nature of 

how responsibilities would be shared between the ULB and the SPV as he had just 

joined and finer details had to be worked out. If given a chance, he might want to 

look into using the existing institutional mechanisms at place for a better output 

rather than creating new systems. 

 

7. Name: Mr. Amit Meena 

Designation: Managing Director 

Organisation: Cochin Smart Mission Limited 

Place: Berlin, Germany 

Date: 31/05/2016 
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a. Regarding the Smart City discussion in India 

The mission is certainly something very innovative. Cities need basic services and 

infrastructure and smart cities would bring in the investment required. Mr. Meena 

was optimistic that cities would be able to steer the mission to get the best outcome. 

By giving the challenge to the cities to come up with the funding proposition, the 

mission has enabled the cities to understand and look for financing mechanisms 

outside of government grants. Cities have made the effort to review their financial 

positions and become more credit-worthy for private investment. According to Mr. 

Meena this is indeed a good sign towards developing sustainable cities. 

 

b. Regarding the Special Purpose Vehicles 

It is a new mechanism that is being used for service delivery. There have been SPVs in 

various other sectors like power and metro rails but not for a city as a whole. Mr. 

Meena was not sure if it was a right institutional structure or not and he agreed that 

the proposed structure by the central ministry did violate the 74th CAA. But he 

explained that in Kochi they are trying to integrate the political wing of the local 

government within the SPV by having the elected Mayor as part of the shareholders 

of the company. Also all the projects under smart city that are supposed to be 

implemented would have to go through the municipal council and would require the 

council’s approval. He viewed the SPV as an implementing structure rather than a 

decision making one. He accepted the fact that since the SPV would be formed as a 

company, common citizens would not have any direct access to the people 

implementing the projects. He was hopeful that the unique system that Kochi has set-

up would be helpful in bypassing the constitutional processes and lead to better 

outcomes. 

 

8. Name: Prof. Saswat Bandopadhyay 

Designation: Professor 

Organisation: Centre for Environment Planning and Technology, Ahmedabad, India 

Skype Call 

Date: 31/08/2016 
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a. Regarding the Smart City discussion in India 

There has been a lot of discussion regarding this topic and for him it was more of a 

euphoria without any foreseeable future. The debate over urban development has 

been so long stretched that it has now become mundane to just speak about basic 

services or infrastructure. Smart Cities brings in something more ‘catchy’ to the table 

and that is all. The only possible value addition that it has brought is the public debate 

regarding smart cities and what it means for India. People are at least talking about 

this mission and in turn urban issues and how they can be managed. Also this mission 

has got lot of domestic and international attention but primarily for business 

purposes. 

 

b. Regarding the Special Purpose Vehicles 

This is a paradox in the whole discourse of Smart cities in India. If the cities need to be 

smart they would definitely require smart government. But constituting SPVs for 

implementing projects seem to bypass the democratic processes of the local 

government. Another contradiction is the public participation that is being 

‘advertised’. All of the engagement was during the planning stage, inviting ideas and 

proposals. But since the SPVs are now a corporate structure, there would be no 

public participation whatsoever.  

SPVs as implementing structures are not new, even in urban areas. States like West 

Bengal and Gujarat have used this mechanism for infrastructure and housing and 

have been successful. Thus he did not completely dismiss the idea of SPVs 

implementing projects and it has to be seen how this goes.  

 

c. Regarding institutional capacities and local governance 

This mission did not take any effort to strengthen the existing capacities of the cities. 

The implementation would again be in silos, through the SPV, in turn not contributing 

to enhancing institutional capacities. It would have been better if the mission was 

rolled out after the failing institutions were strengthened. If JNNURM had continued 

for another 5 years, then some structured changes would have happened. But such 

abrupt policy changes affect the way cities function and negates some of the good 

work that JNNURM was able to achieve. Although the reforms under JNNURM 
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happened in some states and that too almost at the end of the mission, yet it could 

have paved way for the desired change. The basic problem is thinking of urban 

development as missions that could be completed in 5-7 years, which is not much less 

than utopian. 

 

d. Regarding financing Smart City Plans 

The heavy reliance on land value capturing and real estate development for financing 

smart cities is flawed. None of the cities have done any land market study to analyse 

the potential of monetizing land which could lead to perilous effects. He thinks that 

most of the cities would be dependent on the central and state government grants 

and would be in no position to raise private equity from the market to finance their 

smart city proposals. Such a euphoria would not be enough to bring in the required 

finance. 

 

9. Name: Dr. Ayona Datta 

Designation: Reader in Urban Futures, Programme Director, MA/MSc Sustainable Cities 

Organisation: Department of Geography, King’s College London 

Place: London, UK 

Date: 24/11/2016 

a. Regarding the Smart City discussion in India 

Dr. Dutta said that the Smart Cities mission is basically an urban renewal policy with a 

new packaging. The policy heavily borrows from the ‘Smarter cities’ challenge 

introduced by IBM, based on technological interventions for social issues. She said 

that this mission is another classic top-down approach towards ubiquitous urban 

development. She was shocked that such corporate policies could be re-packaged 

unthinkingly and uncritically for developing Indian cities. According to her this yet 

another example of ‘top-down’ technocratic form of governance that the cities have 

been plagued with resulting in diminished local capacities. She also said that some of 

the initial proposals prepared during the Challenge round by the cities were simply 

rejected because they did not have any technology component. She also feels that 
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Smart Cities do not address the need for social inclusion in cities. Given the wide 

disparity that urban India has, this mission would possibly increase that divide. 

b. Regarding the Special Purpose Vehicles 

According to her, the model of SPV is also inspired from the IMB’s model of Smarter 

Cities. She feels that the State and the corporate cannot be distinguished it seems. 

This would increase the dependency of the cities on the state and central hand-outs 

and grants. She feels that there are problems with the SPV at three levels – 

constitutional, financial, citizenship. The way SPVs are supposed to function goes 

against the idea of decentralization and 74th CAA. Many cities, especially in 

Maharashtra, has protested against this arrangement. From the financial standpoint, 

taking away a chunk of cities’ prime land in the ABD and handing that over to the 

SPVs would mean that the ULBs would lose out on the revenues generated from the 

redeveloped area. This would further weaken their financial resources adding to the 

capacity problems that they already have. This would lead to increase in dependency 

on the state grants. From the citizenship point of view, Smart Cities is nothing but a 

joke on effective citizen participation. There is a tendency on promoting surveillance 

by using smart solutions in the cases like traffic camera, etc. Although there was a 

huge advertisement on public consultation during the SCP preparation phase but the 

outreach has been very much limited to social media platforms (eg. Likes on facebook 

page) and moreover, the suggestions that the citizens gave were largely ignored. The 

SPVs would serve the purpose of furthering ubiquitous, technocratic governance.  

 

E-mail exchange 

1. Name: Dr. Gangadhar Jha 

Designation: Urban Development Consultant, India 

Date: 18/04/2016 and 26/04/2016 

1. Regarding his views on Smart Cities Mission 

“I regret that I will not be of any use to you in your stated endeavour largely because I 

do not subscribe to the very concept of Smart City (SC). India need to wait for Smart City 

and Bullet train as these are much more expensive and out of place in the current 

situation. SC, in particular is a cruel joke on the teeming millions who do not have access 
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to basic urban services and also large section of middle class that have deficient, erratic 

and unreliable supply of urban services. I firmly believe that before embarking on SC, 

these deficiencies and gaps need to be addressed. Jumping on the SC will further 

accentuate the stratification in urban areas; the high income group will get away with 

everything leaving the lower and middle income groups without access to services.  

I am not sure if you agree with my views.” 

 

2. Regarding governance and Special Purpose Vehicles 

“One of the important parameters of Smart City is that the city should have smart 

government; it should also have smart citizen. We have none. I agree that there have 

been attempts to weaken urban local self-governance since Independence. There are 

numerous examples of this.” 

“There are two aspects of the role of urban local self-governments (ULSGs) with respect 

to Smart City in both phases – (i) development phase and (ii) post-development phase 

(maintenance phase). Even if SPVs are set up for the development phase, the ULSGs 

happen to be legal authorities for operations and maintenance of services, especially 

those services that constitute the municipal functional domain. The ULSGs, therefore, 

need to possess robust institutional capacity for their role in both the phases.” 
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Annexure 3: Location of 60 cities selected till date 

 

Figure 23: Location of 60 cities selected till date 

Source: https://smartnet.niua.org/smart-cities-network, accessed on January 26, 2017 
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 Annexure 4: Population of 60 cities selected till date 

S.No. Name of City Population (Census 2011) Name of State 

1 Bhubaneswar 974,000 Odisha 

2 Pune 3,115,431 Maharashtra 

3 Jaipur 3,073,350 Rajasthan 

4 Surat 4,462,002 Gujarat 

5 Kochi 602,046 Kerala 

6 Ahmedabad 5,570,585 Gujarat 

7 Jabalpur 1,054,336 Madhya Pradesh 

8 Visakhapatnam 1,730,320 Andhra Pradesh 

9 Solapur 951,118 Maharashtra 

10 Devanagere 435,128 Karnataka 

11 Indore 1,960,631 Madhya Pradesh 

12 New Delhi MC 249,998 Delhi 

13 Coimbatore 1,061,447 Tamil Nadu 

14 Kakinada 312,255 Andhra Pradesh 

15 Belagavi 488,292 Karnataka 

16 Udaipur 451,735 Rajasthan 

17 Guwahati 963,429 Assam 

18 Chennai 4,681,087 Tamil Nadu 

19 Ludhiana 1,613,878 Punjab 

20 Bhopal 1,795,648 Madhya Pradesh 

21 Lucknow 2,815,601 Uttar Pradesh 

22 Warangal 620,116 Telangana 

23 Dharamshala 22,579 Himachal Pradesh 

24 Chandigarh 960,787 Chandigarh 

25 Raipur 1,010,087 Chhattisgarh 

26 Newtown Kolkata 402,844 West Bengal 

27 Bhagalpur 398,138 Bihar 

28 Panaji 40,017 Goa 

29 Port Blair 100,608 Andaman & Nicobar 

30 Imphal 264,986 Manipur 

31 Ranchi 1,073,440 Jharkhand 

32 Agartala 399,688 Tripura 

33 Faridabad 1,404,653 Haryana 

34 Amritsar 1,132,761 Punjab 

35 Kalyan-Dombivali 1,246,381 Maharashtra 

36 Ujjain 515,215 Madhya Pradesh 

37 Tirupati 287,035 Andhra Pradesh 

38 Nagpur 2,405,421 Maharashtra 

39 Mangaluru 484,785 Karnataka 

40 Vellore 185,895 Tamil Nadu 
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41 Thane 1,818,872 Maharashtra 

42 Gwalior 1,053,505 Madhya Pradesh 

43 Agra 1,574,542 Uttar Pradesh 

44 Nashik 1,486,973 Maharashtra 

45 Rourkela 483,038 Odisha 

46 Kanpur 2,767,031 Uttar Pradesh 

47 Madurai 1,016,885 Tamil Nadu 

48 Tumakuru 305,821 Karnataka 

49 Kota 1,001,365 Rajasthan 

50 Thanjavur 222,619 Tamil Nadu 

51 Namchi 12,190 Sikkim 

52 Jalandhar 862,196 Punjab 

53 Shivamogga 322,650 Karnataka 

54 Salem 831,038 Tamil Nadu 

55 Ajmer 542,580 Rajasthan 

56 Varanasi 1,201,815 Uttar Pradesh 

57 Kohima 99,039 Nagaland 

58 Hubballi-Dharwad 943,857 Karnataka 

59 Aurangabad 101,520 Maharashtra 

60 Vadodara 1,666,703 Gujarat 
Table 4: List of 60 selected cities 

Source: Prepared by author 

 

 


